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FOREWORD

In recent years, standards and assessment in education have come to the forefront of
national and international development dialogue. The catalyst fueling this dialogue is
the compelling need governments feel to prepare their citizens for life in the informa-
tion society of the twenty-first century, driven by a competitive global economy. As
questions of global competitiveness are more closely examined, improving the quality of
education systems and the human capital they produce is an imperative. And questions
of how to improve the education system inevitably lead to the discussion of standards
and assessment.

While a majority of people may agree that improvement in instructional quality and
student learning outcomes is necessary in most nations of the hemisphere, it is not so
easy to gain consensus on how the information will be used or determine whether it
adequately measures educational efficiency or performance outcomes. The current
debate in the United States over the adoption of national standards is a prime example
of the difficulties surrounding this subject.

In recent decades, there have been many projects aimed at improving education statis-
tics in Latin American countries. These efforts have greatly improved availability of
technology but have not provided relevant guidance on the development of appropriate
statistics, indicators, and information systems. The USAID/LAC Bureau sincerely hopes
that the studies in this volume contribute significantly to the information base available
to practitioners charged with developing standards and assessment mechanisms and
policy makers responsible for making decisions about the use, dissemination, and
implementation of education standards and assessment instruments. We also hope this
report will begin to fill the information gap as well as lead to further research on the
topic.

On behalf of the U.S. Agency for International Development and the Bureau for Latin
America and the Caribbean, we dedicate this volume to school children throughout the
hemisphere and offer our sincerest thanks to the authors for their outstanding level of
effort on this project. Particular praise is due to the Academy for Educational Develop-
ment for the excellent work and dedication of such individuals as Francy Hays, Ménica
Ruiz-Casares, and Dr. Benjamin Alvarez for their intellect and leadership in examining
the complex issues of education policy reform and standards and assessment.

Sarah Wright

Education and Human Resources Team
Bureau for Latin America and the Caribbean
U.S. Agency for International Development
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INTRODUCTION

The value of education in shaping the history of man and society is incalculable, as
testified to by philosophers through the ages, availing themselves of the most powerful
analogies from each time and place to express what society hopes to gain from educa-
tion and to change the course of prevailing practices. Aristotle, for example, used the
prism of politics to delineate the functions of education in society. More recently, Piaget
took his inspiration from the field of biology to represent the interactive processes
taking place between the human organism and its environment that produce learning.
Today, the metaphor of choice for reinventing education is the market metaphor, which
emphasizes the dynamics of competition and market efficiency.

However, while these approaches add to our store of knowledge on human development
and social progress and provide models for organizing education systems, they are
inevitably circumscribed by their own basic assumptions and, as such, fail to exhaust all
alternatives. Nor do they embody all aspects of the meaning of education in society.
According to Kant, education is an art that takes innumerable generations to perfect
and is man’s greatest and most formidable problem. This natural limitation of our
models of thinking and society’s indefatigable concern with education are reflections of
how teaching and learning are the human species’ most distinctive feature. Moreover,
society develops through learning mechanisms. Thus, it follows that one of society’s
ongoing tasks is learning about education. As a community of students and teachers,
we've established evaluation mechanisms to assess our achievemnents and emerging
needs, drawing, in particular, on modern-day social sciences in this process.

This book attempts to help spur the impressive educational reform efforts underway in
Latin American and Caribbean nations by looking at the different dimensions of
evaluation and at resulting options for framing public and private policy. Rather than
simply design a model or present ready-made formulas, its main goal is to strengthen
capabilities at the country level to continually reinvent education systems as one of the
basic elements of the art of governance in our information-oriented society.

A great many people contributed to this publication, including Jim Hoxeng, from the
U.S. Agency for International Development (USAID), who carefully read each paper
with a critical eye, as well as Sarah Wright, who was involved in all facets of the plan-
ning and implementation of the studies serving as its foundation. Francy Hays, from
the Academy for Educational Development, managed the project and provided invalu-
able guidance and leadership. John Engels and Tamara Mihalap, also with the Academy
for Educational Development, provided production and editing assistance that greatly
improved the quality of the publication. The authors and editors appreciate the work
performed by the translators and revisers and, in particular, that of Ray Chesterfield
from Juarez and Associates and of Ward Heneveld with the World Bank. This work was
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initially presented at an international workshop on this issue sponsored by USAID’s
ABEL project in conjunction with the World Bank and PREAL (Program for the
Promotion of Education Reform in Latin America and the Caribbean).



CHAPTER 1

THE CONTRIBUTION OF EVALUATION TO THE
LEARNING OF NATIONS

Benjamin Alvarez H.

In few areas of social politics has it been possible to reach such a broad agreement
throughout the hemisphere of the Americas as on the need to renew—and in most cases
reform—national education systems. In the hope of resolving long-standing problems
and ensuring themselves a definitive role in global society, the countries of Latin
America and the Caribbean are putting into effect new educational policies that are
notable for the fact that they:

m stress the results rather than the inputs of the educational process

create opportunities for communities and civil society to form a commitment to
education,

provide greater autonomy to schools,

promote the quality and efficiency of the systems,

improve the professional competence of educators, and

promote increased equality of opportunity.

As educational reforms continue to be implemented, the role played by government
shifts from that of administrator to one of evaluator and policy maker. As more indi-
viduals and organizations participate actively in education, academic practices and
student results becomne the subject of increased focus. The importance of the social
learning promoted by the establishment of a culture of evaluation, together with
appropriate evaluation procedures, will certainly increase, prompted by both political
and practical need. This book introduces the reader to the problems involved in evaluat-
ing education in a climate of reform, the critical issues requiring policy decisions, and
the undeniable contribution of the entire process to the learning of nations.

EVALUATION OF THE LEARNING OF NATIONS, ORGANIZATIONS,
AND INDIVIDUALS

From earliest times, societies have alternately seen education as a way of reproducing
values and knowledge and as a vehicle for achieving mobility and social change. Never
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before, however, did they imagine that their destiny and their position in the world
concert of nations would depend on their ability to learn, or that the “struggle to raise a
nation’s living standards is fought first and foremost in the classroom” (7he Economist,

1997).

The oldest schools about which we have any information, such as those of the Sumerian
civilization, had as their mission to give priority to the needs of selected groups of
society, such as scribes and government functionaries. Things continued in this way for
centuries. Today, however, education has ceased to be a matter of individual responsibil-
ity, motivation, and vocation, and has become instead a subject of public policy and a
sine qua non for the survival of nations.

Trade, health, work, and human welfare are all dependent on the degree of participation
by individuals and countries in the dense and intricate network of information and
knowledge that envelops the entire world and is subject to an ongoing process of
renovation. For the first time in history, human interaction can take place both simulta-
neously and globally, so that all peoples, to a greater or lesser extent but with no excep-
tions, find themselves involved in a learning venture unfettered by boundaries. The
most optimistic visionaries of the social evolution of the recent past would be astounded
by the opportunities created by cyberspace and the increasingly close relationship
between knowledge and economics in terms of simultaneous diversity and the universal
convergence of thought.! As the world becomes increasingly integrated as a result of that
convergence, the one characteristic that will distinguish some regions from others will
be the quality of their public institutions. Those achieving the greatest degree of success
will perhaps be those with the most competent and efficient systems for supporting the
collective interest, especially in terms of the production of new ideas (Romer, 1993).
The development of such systems will in turn be dependent on the learning capacity
and opportunities existing in a given society.

Learning to learn does not, then, constitute an exclusively individual goal; rather, it is
also a national need. Nations, like individuals, evolve and change; they interact with
their environment through processes of assimilation and adaptation. In a sense it can be
said that they learn. But without mechanisms to rethink and revise their educational
practices, to link their ideals and utopias to scientific knowledge and compare them
with their actual achievements, national educational systems lose their bearings and
sever their ties with their own identity. The problem no longer consists solely of devel-
oping specially designed contexts—such as schools, training centers, nonformal educa-
tion programs—for the learning of all of the members of a society, but in addition of
endowing such contexts with the capacity for constant assimilation and adaptation and
the ability to seek optimum results. It is these results that, although intangible, form the
basis for the well-being and progress of countries, for the productivity of businesses, and
for the future of individuals (Porter, 1990; Reich, 1990). This is one of the reasons
behind the increased political interest in the subject of evaluation.

This interest of nations, organizations, and individuals in improving the learning
opportunities available to them is reflected in a number of convergent trends. The first,
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and perhaps most public, expression of such trends is the recent proliferation of reforms
being made to national education systems, based on civic participation and aimed at
achieving top-quality results. The second is the indefatigable search for new models of
organization from the productive sector that can be continuously adapted to the
dynamics of the knowledge economy. The third is the increased need to accredit the
learning currently being acquired by individuals in a variety of contexts throughout
their lives.

Educational reform-—with which most countries of the world expect to ring in the new
millennium in response to the demands of the new economy—represents an opportu-
nity for progress, provided that such renewed efforts are accompanied by an intelligent
system of reflection, follow-up, readjustment, and reinvention. The history of educa-
tional reform suggests that there is no algorithm or magic formula to replace national
and local capacity to learn, evaluate, and reform their educational systems. In fact,
although the educational reforms of the current decade show great similarities in their
ideological components and proposed strategies, their implementation and evolution
follow very different patterns in individual countries. The most useful legacy of such
reforms appears to be the strengthening of social values around the need to ensure a
good education for all and the establishment of mechanisms to guarantee the continu-
ous improvement of that education (Alvarez, 1997a).

The commitment of governments to promoting the cognitive skills of their citizens
cannot be limited to transient adjustments made to educational systems. Such a com-
mitment involves decisions that simultaneously generate long-term effects on the
patterns of distribution of both resources and responsibilities. In addition to resolving
the inevitable dilemmas involving the nature and amount of the requisite investments, it
is also necessary to define appropriate methods and to identify the institutions that will
measure, value, develop, and disseminate information in this regard. Although we know
little about knowledge as both an input and an outcome in the economy, information
on the development, measurement, and use of human capital is becoming an essential
point of reference for national policy. The predominant rhetoric attributes to education
a value as an investment—as opposed to an expenditure—despite the fact that we do
not have available sufficient theoretical and practical resources either to measure or to
evaluate it. Economists, as well as accountants and educators, must aid in developing
signs, indicators, and evidence for estimating, validating, and distributing information
on human competence, so that such information can serve as the starting point for
enhancing national social capital for the development and use of knowledge
(Organisation for Economic Co-Operation and Development, 1996).

As businesses introduce increasingly greater knowledge and intelligence into their
productive processes, their need for information that will enable them to identify and
develop their human capital likewise increases. Just as governments do, businesses,
private organizations, families, and individuals need to make decisions on an ongoing
basis vis-a-vis their investments in education as a function of the economic, personal,
and social benefits to be derived.
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All of these concerns have led to a gradual broadening of the sphere of learning evalua-
tion, which has grown from an initial interest in selecting individuals to occupy special
positions or take advantage of subsequent educational opportunities to judging organi-
zations and national learning systems. In Brazil, Colombia, Costa Rica, Chile, Mexico,
and Venezuela, the first countries in Latin America to create national systems for testing
scholastic achievement, the evaluation of academic learning has served for decades as a
means for selecting individuals to take advantage of the scarce opportunities available
for higher education. This parallels the situation in China, where the first tests of which
we have any knowledge were developed some four thousand years ago. It was around
such systems, the purpose of which was to identify candidates for public service at the
county, provincial, and imperial levels, that higher education was organized (Wills and
Lottich, 1961).2 Nevertheless, new information needs are forcing those countries to
expand the range of objectives of and approaches to educational evaluation, improve
technical competence, and develop more effective communication strategies.

The most important challenge, however, does not consist merely of developing evalua-
tion technologies and systems, but rather of strengthening the capacity of society as a
whole to actively intervene in projects of collective interest—such as education—that
determine its destiny; of promoting a culture that will favor evaluation, follow-up, and
social responsibility; and of maintaining an infrastructure of knowledge (specialists,
institutions, and networks) that will serve to transform closed and isolated testing
systems into open projects of social learning.

Figure 1. The Dimensions of Evaluation

Social practice
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THE DIMENSIONS AND FUNCTIONS OF EVALUATION

Evaluation seeks to respond to the need for practical knowledge, the need to make
decisions, and the need to reinvent particular objects or programs. However, the
accumulation of the results of various evaluations begins to form a pillar of learning that
inevitably transcends the immediate concerns of a given activity or program. Evaluation
provides, in effect, an opportunity for the convergence of three dimensions: the utopias
and ideals of a society, available knowledge, and social practice (Figure 1). Evaluation
not only facilitates the bridging of policies and practices to desired goals, but also helps
to draw the line that separates the ideal from the achievable.

These three dimensions or perspectives are present to a degree in every evaluation
exercise, albeit in a state of permanent tension. Sometimes evaluations are guided
primarily by the dynamics of knowledge, at other times by the needs of practice, and at
still others by ideological, philosophical, or political precepts.

But in all cases, whether involving national indicators of human development, the
measurement of organizational success, or the verification of personal progress, it is
simply not possible to disregard the ingredients of knowledge, values, and utopias that
are intermixed in differing proportions throughout the process of evaluation. This
process enables countries, organizations, and individuals to compare themselves to
others, to their own ideals, or to parameters based on scientific research. The evaluation
of teachers, for example, combines criteria drawn from professional practice, current
research, and the expectations of the society served by those teachers.

Because it is situated at the center of a dynamic of diverse interests, evaluation in
education has served a number of purposes. In its most well-known and traditional
version—school exams—evaluation has assumed, among others, a symbolic function.
Evaluation marks the end of a cycle and provides credibility to educational processes by
accrediting to society the achievement of specific learning or training objectives. On a
broader scale, educational evaluation has demonstrated a political function, as it is linked
to decisions regarding the destiny of individuals and to the survival of institutions and
programs. In many cases, the information provided by the evaluation leads to the
recasting of policies. This happens when, for example, comparisons between the indica-
tors of the efficiency or effectiveness of the educational systems of several countries lead
to the formulation of social policy goals or reforms in a particular country or state.

At other times, the opposite is true, i.e., social policy promotes and encourages the
development of evaluation technology. Recently implemented policies of administrative
decentralization have led in several cases to the development of social systems for
providing follow-up and supervision of schools. Such is the case in the Brazilian states
of Minas Gerais and Parand, which have developed processes of self-evaluation for
schools aimed at promoting their responsibility and improvement in a climate of
increased autonomy. As a rule, the practice of evaluation is an exercise in politics,
knowledge, and power, whether involving individuals, institutions or systems, small
towns, or entire countries.
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International competition provides an important thrust for national educational reform
and the development of appropriate evaluation mechanisms and instruments. The late
1950s, for example, witnessed one of the most profound movements in educational
renovation in the history of the United States as a result of its scientific confrontation
with the Soviet Union. This movement introduced substantial changes to educational
curricula, textbooks, and organization, and more than anything else, helped create a
current of thought with regard to education that soon extended to other countries,
particularly in Latin America.

The focus of this movement was to relate the goals and processes of education to the
measurement and monitoring of results. Several of these works on evaluation—which
went on to become classics in the field of education—stressed the importance of
identifying the goals to be achieved through education and the way in which the scope
of such objectives was to be determined. The objectives of education were organized
around taxonomies or classifications identifying the various levels of thinking skills
involved in the achievement of different objectives.® This systematic approach to
teaching and learning had an enormous impact on educational planning throughout the
continent and on the way in which results were conceived, at least in the central-level
agencies responsible for curriculum design. Until recently, the academic curriculum in
Paraguayan schools was designed on the basis of objectives expressed in terms of
observable behavior, following the tradition initiated in the 1960s.

Private publishing companies contributed to the modernization of the teaching of
science and mathematics, and some governments, despite the limitations of available
evaluation technology and low levels of existing social demand, initiated or promoted
the creation of scholastic achievement testing services that are still in operation today.
This took place coincidentally with the development of public and private research
centers created at the beginning of the 1970s for the purpose of studying educational
problems and promoting innovations throughout the hemisphere.

Paradoxically, the end of the Cold War served to increase international competition
rather than decrease it. The year 2000 has become the scenario of the battle to conquer
markets. National education systems again face the stimulus of power and comparison
with their peers. It is a case involving problems similar to those faced almost fifty years
ago, but in a different context. Competition in a global economy based on innovation
and knowledge is translated into an increased interest in achieving an education for all
of the citizens of a country that meets higher standards of quality. Standards are defined
as a goal and as a measure of the degree of progress toward the achievement of that goal.
Ravitch (1995) mentions three interrelated types of standards: standards of content or
curriculum (that which should be taught), standards of scholastic performance (levels of
achievement), and standards of learning opportunities (availability of programs and
resources). The movement in favor of the standards of education has, in addition, an
international horizon, particularly in the fields of science and mathematics, which
have been the focal point of most comparisons of academic achievement among
countries. ‘
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This climate of global competition makes the educational systems of the countries of
the Americas increasingly aware of the three fundamental gaps that they face: the
disparity of human resources existing among the countries of the region and among the
various regions of the world, the persistent—and in some cases increasing—inequalities
observed within each country, and the great distance separating the advance of knowl-
edge from the learning opportunities being offered to children and youth. Evaluation
makes it possible to acquire a better understanding of these gaps and of available policy
and program alternatives.

This consideration leads us to affirm that evaluation also fulfills a function of knowledge.
The professional practice of evaluation, particularly in the United States, has stressed its
purpose as a systematic decision-making mechanism with regard to the value or merit of
a particular social object or program, with a diminished interest in its contribution to
the knowledge of subjects such as the efficiency of social interventions and the learning
of organizations. “Practical knowledge” as defined by Aristotle—as opposed to “specula-
tive knowledge” (i.e., knowledge for its own sake)—is a most useful category for
describing the nature of the knowledge generated by evaluation. This type of knowledge
seeks useful results, and its purpose is to guide human action. It involves, according to
the philosopher, the use of innovative and creative faculties, the ability to organize, and
the desire to act. This strategic knowledge of the functioning of social interventions and
educational institutions is one of the most useful products of evaluation. It is this
knowledge that serves as a basis for the function of improvement of the objects of evalua-
tion, which has been emphasized as its primary characteristic, in order to distinguish it
from research, the purpose of which would be to confirm theories.

No less important than the above is the function of developing capacity that evaluation
entities can promote in a country. For example, the programs on which educational
reforms are based are generally characterized by their intense activity and their brief
duration, especially when financed by international loans or grants. Unless a country or
state develops a monitoring and follow-up infrastructure that enables it to rethink and
revise the changes being implemented, it will find itself in a situation of ongoing
uncertainty. This infrastructure consists primarily of a critical mass of analysts, an
institutional base, and networks for interaction and information—in other words, of
human resources trained in the tasks of evaluation, responsible public or private organi-
zations, and efficient channels of communication and participation.

EVOLUTION OF THE PRACTICE OF EDUCATIONAL EVALUATION
IN THE HEMISPHERE

Two principal tendencies underlie today's educational evaluation in the Americas. The
first had its origin in experimental psychology and psychometrics, in which theories and
measuring instruments were designed to assess intelligence, skills, performance, and
academic learning. The second tendency was a social science movement that grew in
response to the growing needs for orientation and guidance for intervention programs,
policies, and social investments.
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The technology and practice of the evaluation of a variety of individual and learning
characteristics have been notably enriched since the first tests—developed by Binet—
were used in France for the purpose of identifying children with mental disabilities.
Buyse, a disciple of Binet, and other European professors introduced the fundamental
ideas of the nascent field of psychometrics to Colombia during the 1930s (Restrepo,
1995). Since then, Colombia, along with other countries such as Brazil and Chile, has
become a pioneer in this field in Latin America. But it has been in the United States
that demand for testing services has been the most intense and that the increase in
availability has been greatest.

At the University of Costa Rica, a testing service was organized in 1986 with the goal of
improving the educational system (as opposed to aiding universities in their student
admission procedures, which was the predominant objective of the testing services
existing at that time) (Esquivel, 1996). Chile did likewise with its System for Measuring
the Quality of Education in 1988. Several countries of the region have opted for a
similar scheme, with the result that the new testing services developed during the
current decade are aimed at improving the quality of the educational system, unlike
those developed and used by their predecessors. Table 1 presents a list of countries that
initially developed selective processes for measuring academic achievement. It also lists a
second generation of systems (almost all developed subsequent to 1985) that were
inspired by the analogy of the efficient business. These systems represented an attempt
to serve as both a reference and a stimulus for improving the quality of education. A
third generation of broader evaluation approaches—one that uses multiple analogies
and attempts to affect the educational system in several critical areas, in addition to its
final results in terms of academic achievement—is now beginning to emerge.

The importance of educational evaluation has in addition been officially recognized in
several countries. It is mentioned in Colombias 1994 General Law of Education
(Restrepo, 1995) and in a Constitutional Organic Law passed in Chile during the
military regime (Rodriguez, 1996). Brazil's Law of National Education Standards and
Guidelines (1996) includes among the tasks falling to national education entities: “to
guarantee the existence of a national process for evaluating scholastic performance in
primary, middle and higher education in collaboration with teaching systems, by
providing for the definition of priorities and improvements in the quality of teaching.”

Some national constitutions are beginning to reflect the effects of the changing role of
the state with regard to education and the new emphasis on guaranteeing not only
access to but also the quality of that education. Article 16 of Peru’s National Constitu-
tion states that:

Both the educational system and the educational regime are decentral-
ized. The State coordinates educational policy. It formulates the general
guidelines for plans of study as well as the minimum requirements for
the organization of educational institutions. It supervises compliance
with those requirements and the quality of the education provided.
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State educational laws in larger countries are also beginning to reflect the concern for
ensuring that educational activities produce the expected results, as illustrated by the
recently approved Law of Education of the State of Aguascalientes (1997) in Mexico,
which authorizes the Education Institute to create a State Educational Evaluation
System.

Table 1. National Scholastic Achievement Testing Systems

Countries Purposes of selection and promotion Quality-oriented

Colombia

AN
<

Cuba

El Salvador

Jamaica v

Venezuela v v

Sources: Interamerican Development Bank (1997); Alvarez (1995)

Research on education flourished throughout the hemisphere with the dramatic expan-
sion of educational systems in the 1960s and 1970s. However, with the exception of
Canada and the United States, the development of a methodology and a systematic
approach to the evaluation of programs and institutions began only recently. In the
United States, the large social intervention programs promoted by the federal govern-
ment in the mid-1960s to aid socially disadvantaged children and youth required
empirical evidence of their effect. This requirement strengthened the development of a
movement toward evaluation that led to the creation of, and experimentation with,
working models and the configuration of an academic community (Worthen and
Sanders, 1987). This movement was preceded, however, by an initial stage in the 1940s
and 1950s that laid the conceptual bases.

This community has attempted to identify principles to guide the professional practice
of evaluation, such as the standards for the development and application of psychologi-
cal and educational tests in 1966, the standards for the evaluation of educational
programs (The Joint Committee on Standards for Educational Evaluation, 1994), and
the standards for the evaluation of personnel in 1988.
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In Latin America, educational research has been exceedingly rich in its theoretical
conceptions and in the design of innovations closely related to the social problems
affecting the region, particularly the gaps in development and the alienation of large
majorities of people. It has been less productive, however, in terms of the measurement
and analysis of the results and the quality of education, which is the declared purpose of
most educational revitalization programs being implemented in virtually all of the
countries of the region with support from international banks and agencies.

Information gathered in 1996 on a sample of sixty educational programs, either in
operation or in the process of being approved, financed by the World Bank, the
Interamerican Development Bank (IDB), and the United States Agency for Interna-
tional Development (USAID) (Alvarez, 1997), shows that a large majority of the
programs (67 percent) include an evaluation component. Thirteen percent of the
programs explicitly involve exams or tests of scholastic performance (Figure 2). How-
ever, this renewed interest in learning the effects of the school system contrasts with the
notable deficiencies of educational information systems in Latin America and the
Caribbean. This is one of the problems that the Secretariat Pro Tempore of the Americas
has identified in its collective effort to follow up on human development goals in the
hemisphere.

Notwithstanding the growth and expansion of educational evaluation activities in the
Americas, there still exist significant limitations that prevent both the scientific commu-
nity and the general public concerned with education from influencing policy decisions.
There has yet to be developed to a sufficient degree a “culture” of evaluation whose
various components make sense and that facilitates a coming together of the various
groups making up the national educational community. Nevertheless, there is available
an abundance of experiences, knowledge, and instruments that can provide top-quality
assistance to countries and academic systems alike in allocating resources and improving
opportunities for human learning and development.

THE CRITICAL AREAS OF EDUCATIONAL EVALUATION

The fragility characterizing the relationship between the scientific community, families
and schools, and decision-making institutions is of particular concern in Latin America
and the Caribbean for two primary reasons. First, despite the predominant political
rhetoric, it has not been possible to establish an attitude of collective accountability
with regard to public education or efficient mechanisms for inonitoring school system
performance. Education as a project of society as a whole is still a distant ideal. It might
be possible to extend to almost all of the countries of the region the argument made in
Brazil that the greatest obstacle to educational reform is the predominance of private
interests over public goals (Plank et al., 1994). And second, new social policies tend to
assign new responsibilities to communities lacking resources and with little “convoca-
tion capability,” or sufficient influence to involve others in their educational effort.
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Figure 2. Educational Evaluation in International Projects
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Source: Academy for Fducational Development (1996)

Added to the above weakness in terms of the ability of civil society to participate in
national educational decisions are the limitations of those very systems in controlling
the educational enterprise. A recent analysis conducted by the Interamerican Develop-
ment Bank (1997) of sector studies of primary education carried out by the World Bank
and IDB in fifteen countries of Latin America and the Caribbean between 1991 and
1995 revealed that eight countries failed to conduct an evaluation of the results ob-
tained in terms of student learning; six had no operational information systems in place,
ten had inadequalte systems for supervising teacher performance; and in six the Minis-
try of Education was shown to have limited planning, research, and evaluation capacity
(Table 2). These findings lead to the conclusion that there are two needs, to strengthen
national capacity and to satisfy the urgent need to evaluate current reform programs.

There are four closely interrelated areas of information and evaluation that are critically
important in terms of social policy and that a country or state must define for the
education sector:

m the results obtained from the sum total of the educational efforts and enterprises of
society,

m the significance and efficiency of the educational process,

m the professional capacity of the actors directing the process: teachers and administra-
tors, and

m the immediate learning context, which in most cases is the school.
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Follow-up of the results of education in the national environment

Formal education has always had a way of accrediting its effects on an individual scale
by means of examinations, grades, and diplomas. But as the educational history of
nations has progressed and as more people study increasingly complex subject matters
for longer periods of time, the need for aggregate information on education at the state,
national, and global levels has increased. The information coming from the educational
sector is in turn one of the ingredients in the process of analyzing the progress of
countries and designing social policies. Although educational information began to be
collected as far back as the era of the rapid expansion of educational systems in Latin
America and the Caribbean (1960s and 1970s), there is a widespread consensus that
such information is no longer sufficient as an input for determining the results of
national educational efforts, nor for undertaking actions aimed at improving those
results.

Table 2. Evaluation Problems Identified in International Projects in Fifteen
Countries in Latin America, 1991-1995

deq No evaluati Limited No infc i No ity C i Inad
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Janaica
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countries
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Source: Interamerican Development Bank (1997)
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Available information on the results of education consists, in most cases, of statistics of
questionable reliability, involving indicators of formal aspects of educational systems
(access, retention, etc.) and data obtained in some countries through tests and exams.
The English-speaking countries of the Caribbean, following the European tradition,
developed a system of national public exams, while some of the countries of Central
and South America (Table 1) generated information by the application of standardized
tests or some type of measurement of scholastic achievement based on samples of
students enrolled at the elementary school level. However, these resources are insuffi-
cient for responding to the needs created by the new emphasis on the quality of the
results of national educational systems. In this regard, educational policy in the late
1990s in all of the countries of the Americas faces questions such as the following:

m What are the objectives, the clientele, and the usefulness of national evaluation
systems?

m What information should be included in national systems for evaluating learning?

m s the setting of goals vis-a-vis the evaluation of the results of education a matter of
national policy or local decision making?

m What is the contribution of goals and standards to educational improvement?

m s the formulation of national standards for scholastic achievement desirable, advis-
able, and feasible?

The dilemmas facing countries endowed with low levels of resources are even more
pressing. A fundamental task for these countries is to estimate whether the benefits of
investments in systems for following up on the results of education are greater than
those that could be achieved by improving educational inputs or organization.

Evaluation of the schooling process

Knowledge of the results of education is an essential, but not sufficient, element in the
evaluation of educational systems. The application of tests, measurements, or verifica-
tions of scholastic achievement does not in itself raise the quality of service. In the
absence of a constant flow of information on what is being taught and how it is being
taught, it is not possible to explain the results nor to formulate guidelines with regard to
the desirable practices and professional requirements of teaching personnel.

In today’s climate of reform and grandiose formulations, it is appropriate to recall the
lessons of history. A goodly portion of the curricular transformations of the past failed
to take root fully because they were unable to affect the daily life of the microcosm of
the school and classroom. Decisions involving the policy of school curriculum follow-
up are not exempt from tension and dilemma. In fact, if it is accepted that the goals of
education must be formulated by the national government for the purpose of obtaining
high-quality results, what possibility for participation in the core of the educational
process remains for autonomous scholastic communities, educational professionals, and
the many other imaginable actors in a democratic society?
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m What type of monitoring would enable a balance to be struck between the desirable
national curriculum, the curriculum planned in each school and town, and the actual
curriculum being implemented? Is this the same as the existing relationship between
what to teach, as determined at the central level, and how to teach, as carried out
locally?

m What policies would ensure consistency between the school curriculum, systems of
tests and examinations, and academic texts and materials?

m Should educational reform be guided by curricular innovation, by the restructuring
of school organizations, or by standard-setting and evaluation?

Evaluation of school organizations

The concern for the efficiency of school organizations has doubtless been prompted by
what is happening in the field of contemporary productive organization. But such
concern is not entirely new on the continent. A little more than a century ago, the
British Crown introduced, initially in Barbados and subsequently in other countries of
the Caribbean, a system of results-based payments to schools that was built around
examinations designed “to test the character of the teaching being given and the overall
administration of primary schools” (King, 1995). The inspectors of that time prepared
“standards” and scores and established efficiency ratings to be used as an input in
setting financing policy. The questions that we pose today are perhaps not altogether
different. For example:

m s it fair to evaluate a school on the basis of the results obtained by its students as
compared to other students from other schools?

m How much can a school learn from productive organizations with regard to school
management and evaluation without losing its character and without losing sight of
its ultimate objective?

m How would an effective school be defined?

m What organizational factors and conditions are suggested by empirical evidence as
being associated with the success of a school?

Evaluation of the teaching profession

Although teaching may not currently enjoy the same halo of dignity that surrounded it
throughout history, its success, as measured in terms of its effect on the life of students,
is perhaps more necessary now than in the past in order to ensure human advancement.
But the qualitative and quantitative importance of the teaching profession contrasts
with the lack of interest shown by governments, society as a whole, and teachers them-
selves in the professionalization of their activities—a professionalization that involves
social responsibilities and, obviously, mechanisms for teacher selection, promotion, and
encouragement in addition to the evaluation of teacher performance.

Problems of conceptualization regarding the proper definition of the basic ingredients
of effective teaching and the low levels of interest shown by researchers, political
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problems such as the prevalence of weak education ministries confronting strong
teacher unions, and administrative problems such as the centralization or nonexistence
of teacher incentives have hampered the development of mechanisms to improve the
level of professional competence of teachers. Evaluation is, in effect, useful not only for
administrators and parents, but also for teachers themselves. However, in this field,
policy faces difficult-to-resolve issues and dilemmas, among which are the following:

What purpose is to be served by teacher evaluation?

What criteria should be used to evaluate teacher performance?

Who is responsible for teacher evaluation?

At what point during the professional teaching career is evaluation most useful?

What does our experience with existing evaluation tests show us?

This book addresses the four critical areas of social policy and evaluation—the results of
formal education, educational processes, teachers, and school organizations—by
combining information drawn from three sources: international research, the experience
of countries having achieved the greatest degree of success in the field of evaluation, and
the implementation of recent innovations which, in the field of evaluation, have been
motivated by the educational reforms of the 1990s taking place in a number of coun-
tries of the hemisphere. Its purpose is to contribute to the learning of nations through
the identification and analysis of the dilemmas and opportunities occurring on both the
individual and collective planes in countries, states, and families.

The book is organized into four parts. The first part, “National Systems,” begins with a
chapter on monitoring the results of education in the national environment, which
provides an overall scenario for the subject of following up on the performance of
national education systems. For most countries, and particularly those with low levels of
resource endowment, the dilemma involves deciding whether to invest in the evaluation
of scholastic achievernent or in basic inputs for the proper functioning of the system.
The first option leads to new dilemmas: What types of follow-up on the effects of
education are both timely and useable? What institutional, technical, and financial
resources are required? Although interest in the subject of the aggregate results of
education is relatively new, several countries possess considerable experience in evaluat-
ing scholastic achievement by following a variety of schemes that have served as
points of reference for a consideration of the overall products of educational systems.
This chapter integrates the information provided by international experience with the
analysis of the results of social research and with the practical problems identified by
the policy making process in developing national follow-up systems for school
learning.

The second chapter presents an analysis of the evaluation of the processes that suppos-
edly lead to the results achieved by educational systems. Its focal point is the follow-up
and monitoring of the school curriculum. The school curriculum is, in effect, a central
instrument of educational policy. This chapter illustrates the relationship between
evaluation and policy in the context of recent international analyses and comparisons of
scholastic learning. The first part of the book concludes with a discussion of the case of
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the international monitoring of the goals of human development initiated by the
countries of the Americas as a result of the 1994 Narifio Pact.

The second part, “The Lessons of History,” attempts to recount the experience of the
two countries of Latin America with the greatest tradition of evaluation by means of an
identification and discussion of the social effects that educational evaluation systems
have had in recent decades. The essential questions discussed in these chapters are:
What has been the significance—for families and students, for social policy, and for
educational organizations in the countries—of the operation of a system for periodically
evaluating scholastic achievement and what lessons can be derived from this experience
to benefit future educational policy?

The third part of this book, “Teacher Evaluation and Professionalism,” discusses the
state of the art in teacher evaluation and reviews the practice of teacher evaluation in
five countries in Latin America. In addition to the above-mentioned theoretical difficul-
ties, teacher evaluation is subject to political pressures from educator unions and
professional groups and associations and is limited in many countries by the lack of an
appropriate definition of its purposes. This situation is compounded by the fact that the
new dynamic created by the processes of decentralization and scholastic autonomy is
forcing local governments and scholastic communities to seek mechanisms for control-
ling and developing the teaching profession. The governments of the region find
themselves faced with a dilemma similar to that encountered by Pliny the Younger who,
when wishing to establish a school in his town and opting to finance only a portion of
its cost, based his decision on the following rationale:

I would promise the whole amount were I not afraid that some day my
gift might be abused for someones selfish purposes, as I see happen in
many places where teachers’ salaries are paid from the public fund.
There is only one remedy to meet this evil: if the appointment of teachers
is left entirely to the parents, and they are conscientious about making
a wise choice through their obligation to contribute to the cost.

The problem of financing educational systems, the social responsibility of the directors
of such systems, the professional development of teachers, and their influence on the
quality of the results of education are united by available evaluation institutions, which
as a rule are timid, insufficient, and inoperative.

The primary task of education is to provide an appropriate environment and a stimulus
for learning. The school is a prototype of this context. It is there that the expectations,
actors, and resources for learning converge. The chapter which begins the fourth part of
this book, “The Evaluation of the Organization of Education,” provides a framework
for placing policy options for evaluating schools within the context of national or state
reform programs. It describes such options within the academic tradition of evaluation
in general and of research on the effectiveness of schools in particular, and presents an
alternative model, the aggregate value model, with which the state of Texas has experi-
mented. This model includes not only the evaluation of schools in particular but also
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the evaluation of school systems in general. The problem of the efficiency of the educa-
tional enterprise in Latin America has been highlighted in recent international analyses
and comparisons (Interamerican Development Bank, 1996).

The chapters that follow describe two of the innovations being tested in several coun-
tries (Parana state in Brazil and Aguascalientes state in Mexico) with a view toward
accompanying and evaluating the process of educational reform within the very enclave
in which it takes place. The document concludes with a brief analysis of emerging issues
and of the policy alternatives available to the countries.

CRITERIA FOR AN EVALUATION POLICY AGENDA

The evaluation of education is an essential component of the learning mechanism of
nations. It makes it possible not only to determine the progress, setbacks, opportunities,
and achievements of their peoples, and to make more accurate judgments, but also to
move toward the identification of collective ideals. It is only through the reflection
stimulated by evaluation that it is possible to transcend the predominant rhetoric that,
in a climate of reform such as exists at present, can prevent the exploration of new
alternatives. As an instrument of social learning, evaluation must fulfill requirements
generated by three types of criteria:

m significance and social usefulness,
m orientation toward the future, and
m precision.

In effect, evaluation is not exclusively technical in nature, because in the absence of a
broad social base and a national community with a capability and an interest that
translates into political will, evaluation institutions or programs are inoperative and
socially nonexistent. Moreover, the collaboration and negotiation involved in the
evaluation exercise constitute one of a society’s most useful channels for interaction with
regard to the development of its own identity. Accordingly, a national evaluation policy
should respond to the needs for the integration and participation of the various groups
of society responsible for, and concerned with, education. In addition, such a policy
requires a comprehensive view of the areas making up the critical subject matter in-
volved in the decision making process.

Although the immediate objects of evaluations are the footprints of the past and the
information of the present, they become meaningful and contribute to human and
social development to the extent that their purpose is a particular action in the future,
which is their field of application and existence. The second group of criteria for an
evaluation policy agenda thus includes those criteria that contribute to ensuring that
evaluation activities will serve the future of educational systems and encourage their
capacity for change.

The technical quality of the evaluation is an indispensable prerequisite for its reliability
and use. This quality is not limited, but rather expands as a result of the incorporation
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of alternative methodologies and new disciplines and metaphors. In the romance
languages, the term “to evaluate” has the original meaning of “to weigh” and evokes the
image of the scales that make it possible to make judgments with knowledge and
precision. The symbol of precision, for the ancient Egyptians, was the feather (the
goddess Mayet, representative of justice, truth, and order in the world) that served as a
weight in the pan of the scales used to weigh souls.* Precision is, in effect, the character-
istic that makes it possible to issue a weighted judgment and generates true practical
knowledge on which the learning of nations is built.

NOTES

'T. de Chardin, for example, envisioned a progressive humanization and expansion of the
network of thought that would be at once diversified and converging.

2 The complex system of testing in China served as a screening tool from the county level all the
way up to the capital city. Candidates that were able to pass national tests were entitled to hold
public office. (Wills, E. and Lottich, V., 1961. The Foundations of Modern Education. New York:
Holt, Rinehart and Winston).

3 The taxonomy of the objectives of education proposed by a series of experts headed by Ben-
jamin Bloom of the University of Chicago in 1956 is quite representative of this movement.

4 Cited by 1. Calvino (1994). Seis Propuestas para el Proximo Milenio. Madrid: Ediciones Siruela,
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CHAPTER 2

MONITORING NATIONAL EDUCATIONAL
PERFORMANCE

Thomas Kellaghan

The introduction of the social policy reforms that herald the dawn of the
twenty-first century has increased considerably the pressure on educational
systems to achieve results that meet the expectations of nations. Politicians,

academics, and parents for whom channels for participation in education are
opening require information on the performance, not only of the students as
individuals, but also of educational systems as a whole. Policy dilemmas are
inevitable when determining where efforts are to be focused and what forces
are to guide change. This chapter responds to the first group of concerns
described in the introduction, i.e., those related to the results of the sum total
of the educational efforts and enterprises of society. The question is simple but
far-reaching: What do students learn at school? This question makes it possible
to address the problem of evaluating national educational systems from the
multiple perspectives of the researcher, administrator, and politician. It also
makes it possible to organize the elements of the debate into the categories of
international experience, recent research, policy options with regard to the
scenario, and procedures involved in the creation and operation of a national
evaluation system.

Most government departments have for a long time routinely collected and published
statistics that indicate how their education systems are working and developing. Statis-
tics are usually provided on a variety of inputs—such as school numbers, facilities, and
student enrollments—and efficiency indices, such as student-teacher ratios and rates of
repetition, drop-out, and cohort completion. But despite an obvious interest in what
education achieves and the substantial investments of effort and finance in its provision,
few systems in either industrial or developing countries have, until recently, systemati-
cally collected and made available information on the outcomes of education.

Information on outcomes—what students learn at school—has traditionally been
associated with the assessment of individuals and has been used for a variety of pur-
poses, including the monitoring of student progress, the diagnosis of problem learning
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areas, the motivation of students, and the guidance of remedial action. All of these uses
may be regarded as formative; that is, the information derived from assessment is used
to interact with and improve the students’ learning. Assessment, of course, may also be
summative when it provides a statement of the students’ knowledge and skills at the end
of a learning program.

In recent years, assessment has been extended to school systems, where it has been used
for purposes analogous to those used with individual students. It too can be summative,
describing outcomes without reference to treatment, or formative, in which case it is
used for diagnosis, monitoring, motivating, and guiding remedial action. When assess-
ment is used at the system level, we may follow the usage of the United States and refer
to it as national assessment, though such assessment is not confined to the United
States. The United States does, however, provide an outstanding example of a national
assessment system—the National Assessment of Educational Progress (NAEP)-—which
held its first survey in 1969. In Great Britain, the Assessment of Performance Unit
began operation in 1975. The British system has since been superseded by a more
elaborate one, which has been the source of much controversy. There is also a national
assessment system in France and in many other countries across the world: in several
European countries, Canada, Latin America (Costa Rica, Chile, Colombia, Venezuela),
Africa (e.g., Egypt, Mali, Mauritius, Morocco), and Asia (e.g., China, Hong Kong,
Thailand) (see, for example, Chinapah, 1996).

The focus on school outcomes gives rise to a relatively simple question: What are
students learning at school? The answer, however, is quite complex and raises a variety
of issues. First, given that schooling has a variety of goals, what outputs are to be taken
as representing the effects of schooling, who is to decide on them, and by what proce-
dure? Second, what methods can be used to measure the outcomes of the education
system? Third, having decided on a method of assessment, how can we be confident
that the information it yields adequately represents what is achieved in the education
system (or in a part of it)? Fourth, what is the best way to report information on
outcomes? And finally, if we wish to engage in formative action, how can findings on
the achievements of the education system be turned into action?

The purpose of this paper is to address these issues, all of which are relevant to policy
makers who might be considering the introduction of a system for assessing and
monitoring the outcomes of their education system. The nature and rationale of
national assessments will be considered, as well as their many components, the variation
in how they are constructed in different countries, and their cost.

NATIONAL ASSESSMENTS AND THEIR RATIONALE

A national assessment may be formally defined as a procedure to measure the learning
outcomes of an education system. I will consider the purposes of and uses to which a
national assessment may be put in greater detail below, but at this point the general
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purpose of a national assessment may be said to be to provide those involved in policy
and decision making in education with information on students’ achievements that is
designed to improve decisions and suggest cost-effective interventions to improve
learning.

Many factors have led to a situation where countries are concerned about learning
outcomes and are prepared to invest resources to find out what knowledge, skills, and
competencies students are acquiring at various stages of the education system. One
factor is that we can no longer accept that inputs can be used as reliable proxies for
outputs. That is, we cannot assume that because a child has been in school for four, five,
or six years that he or she has, in the words of the World Declaration on Education for
All, actually acquired “useful knowledge, reasoning ability, skills, and values”
(UNESCO, 1990, par 4). A second reason for developing national assessments arises
from the fact that economic and technological changes are demanding higher levels of
knowledge and skills among school leavers and that some system of monitoring is
required to inform policy makers and education managers about the extent to which
this is happening.

The need to improve students’ achievements is underlined by a consideration of the
effect of increasing free trade and competitiveness between nations in economic activity.
In this context, belief has been rekindled in the role of education in enhancing a nation’s
supply of “human capital.” It is argued that if a country does not have an effective
education system, it will not have the competent, productive, and competitive work
force necessary to maintain and improve economic performance and to increase pros-
perity (Guthrie, 1991). Thus, the outcomes of the education system should be system-
atically monitored so that governments can be assured that they are satisfactory to meet
their economic goals.

A further reason for the development of national assessments is that they are considered
necessary to address concerns that the efficiency of the education system needs to be
improved. This arises from the fact that in many countries, governments are faced with
the problem of dealing with expanding enrollments while at the same time being asked
to improve the quality of education without increasing expenditure. This requires
increasing the efficiency of education systems. However, to obtain evidence on whether
or not this efficiency is being achieved, it is necessary to have information not only on
inputs, but also on outputs (Lockheed and Hanushek, 1988).

While it may be difficult for any country, whether industrialized or developing, to resist
the pressures created by these considerations, developing countries should pause and
consider seriously whether or not they should initiate a national assessment. The
question to be answered is: Should a country use its limited resources to emulate the
practice of richer countries in monitoring educational outcomes, or should it apply
those resources to improving educational inputs, such as school buildings, teacher
education, textbooks, laboratories, or other facilities?
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INDICATORS

The kind of assessment task that is used for a national assessment may not differ very
much from the kind of task that a student would take in an assessment to monitor his
or her individual scholastic progress. Thus, if one were to watch a student complete an
assessment task, one might not be able to say whether the task was part of an individual
or national assessment. However, once the student has completed the assessment, the
way in which results are used differentiates an individual assessment from a national
assessment.

In a national assessment, data on the performances of students are aggregated, usually
for all students in the country or for a representative group of them, and perhaps also
for varying groups (e.g., girls, boys, urban students, rural students). When aggregated in
this way, the performances are treated as system outcomes or indicators, to use another
term that has its origins in economics.

For data to be regarded as indicators, they should exhibit certain characteristics:

m An indicator is quantifiable; it represents some aspect of the education system in
numerical form.

m A particular value of an indicator applies to only one point or period in time.

m A statistic qualifies as an indicator only when there is a standard or criterion against
which it can be judged. The standard may involve a norm-referenced (synchronic)
comparison between different jurisdictions; a self-referenced (diachronic) comparison
with indicator values obtained at different points in time for the same education
system, or a criterion-referenced comparison with an ideal or planned objective.

m An indicator provides information about aspects of the education system that policy
makers, practitioners, or the public regard as important. Sometimes it is easy to
obtain consensus among interested parties on what is important; other times it is not.

m An indicator is realistic in the sense that it is based on information collected with due
regard to financial and other constraints.

m An indicator describes conditions amenable to improvement.

m Information for indicators is collected frequently enough to allow change to be
monitored.

m An indicator allows an examination of distributions among subpopulations of
interest (for example, age, gender, or socioeconomic group) (Greaney and Kellaghan,

1996).

The selection of indicators to represent the status of the education system should be
based on a model, which may be explicit or implicit, of how the education system
works (Burnstein, Oakes, and Guiton, 1992). Further, the set of indicators incorporated
in the model should reflect the multifaceted nature of education in all its complexity
(Bottani and Tuijnman, 1994) as well as being comprehensive enough to describe the
important dimensions of the system. The model, in turn, should provide a context for
interpreting what the indicators mean, describing how they relate to other aspects of the
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education system (and perhaps to other social and economic systems), and suggest how
they are likely to respond to various kinds of manipulation.

The model of the education system on which current systems of indicators in most
countries are built is one that dominates research in school effectiveness and involves a
consideration of inputs, processes, and outputs. Inputs are the resources available to the
system, e.g., buildings, books, the number and quality of teachers, and such education-
ally relevant background characteristics of students as the socioeconomic conditions of
their families, communities, and regions. Processes are the ways schools use their re-
sources as expressed in curricular and instructional activities. Qutputs or outcomes are
all that the school tries to achieve and include the cognitive achievements of students as
well as non-cognitive achievements such as the positive and negative feelings and
attitudes that students develop relating to their activities, interests, and values.

Choice of model is important since a model attempts to identify the factors in schools
that affect student learning. We thus have to ask: What if the factors identified as inputs
and processes in functionalist-oriented input-output models are not the only ones of
influence, or they are inadequately specified? Alternative models suggest that this may
indeed be the case. Such models, for example, point to factors in the education process
that are not adequately represented in input-output models and that might not only be
regarded as important in their own right, but also for which there is empirical evidence
that they affect student achievenent. Among such factors are: the communitarian aspect
of schools, which focuses on the school as a “small society,” an organization in which
informal and enduring relationships are driven by a common ethos; school policies and
practices through which students are exposed to subject matter; student engagement,
which involves the participation, connection, attachment, and integration of students
into the school setting and its educative tasks, and for which personal relationships
between students and teachers can act as a catalyst; and parent involvement expressed in
assisting children’s school learning or forming a functional community around the
school (Lee, Bryk, and Smith, 1993).

Any model of schooling we may select will be limited in its ability to explain student
learning. However, it is important to be aware of the nature of these limitations and to
realize that they will be reflected in indicator systems that are linked to the model, as
well as in any ameliorative action that might be taken on the basis of the information
contained in the indicators.

USES OF NATIONAL ASSESSMENT DATA

The collection of data to construct and interpret indicators that represent the outcomes
of the education system is expensive. It is thus reasonable to ask: To what use might
indicators derived from a national assessment be put? There are various proposals in the
literature on this topic (Greaney and Kellaghan, 1996). The following are eight such
uses, which by no means exhaust the targets for national assessment that have been set
in some countries.
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Informing policy

The use of assessment data to inform public policy is very general and subsumes some
other uses. It is argued that the kind of information available from national assessments
provides an objective and hence sounder basis for policy decisions than other factors
that contribute to policy making such as the personal biases of ministers of education or
senior civil servants, vested interests of school managers or teacher unions, or anecdotal
evidence offered by business interests, journalists, or politicians. Be that as it may, it
would be foolish to imagine that policy formation can proceed without being influ-
enced by these factors even when national assessment data are available.

We know relatively little about how the evidence obtained from national assessments
influences policy in countries where such assessments exist, but it seems likely that it is
used in much the same way as research evidence (Weiss, 1979). In some cases, the
information may be directly acted on, as, for example, when a policy decision is made
to increase the time allocated to a curriculum area or to introduce a new topic to a
national curriculum. Examples of such decisions as responses to the findings of interna-
tional assessments have been reported (Kellaghan, 1996a).

However, it is probably likely that national assessment information (as is the case with
research) more frequently influences policy by entering the decision making arena as
part of an interactive search for knowledge. In this case, indicator data are only one
source of information and experience in the complicated process of policy formation.
Alternatively, national assessment information may not be directly related to decisions at
all but may serve to “enlighten” the policy making process, providing ideas about the
extent and causes of problems and notions about appropriate solutions.

Monitoring standards

The monitoring of standards over time is frequently put forward as an important use of
national assessment data. In light of this, many countries collect data on a cyclic basis—
anything varying from every year to every ten years. The idea of monitoring standards is
extremely appealing, especially when so many critics speak, invariably with inadequate
evidence, about a decline in student achievement. However, national assessment data
unfortunately are limited in what they can tell us about trends in achievement that
might answer the critics.

First, the kind of achievement measured in national assessments may not be the kind of
achievement that interests the business person or employer who is criticizing school
graduates. Increasingly, critics are talking about the mismatch between the knowledge
and skills produced in schools and the kinds of cognitive and noncognitive skills and
competencies required for social and economic success in the contemporary world:
higher-order thinking skills, analysis, problem solving, critical thinking, adaptability,
team work, and flexibility. Criticisms will probably persist until it can be demonstrated
that national assessments can provide evidence of such outcomes.
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A second problem with the aspiration to use national assessment data to measure trends
over time is that it is extremely difficult, some would say impossible, for technical and other
reasons to do so (Goldstein, 1996). Certainly, changes in curriculum, in measuring instru-
ments, and in the composition of student bodies all make it very difficult to compare
student performances assessed at different points in time.

Given these difficulties, it is not surprising to find differences in the interpretation of
national assessment data. For example, in speaking of the Chile national assessment,
Olivares (1996) says that a comparison of 1988 and 1992 results points to an improve-
ment in Spanish and mathematics. Himmel (1996), on the other hand, says that since
no steps were taken to ensure comparability of tests from year to year, a comparison of
changes in school performance over time is not possible.

Allocating resources

Some national assessments have been designed to help education managers make
decisions about the allocation of resources. Thus, the results of the national assessment
in Chile were used to identify schools with low achievement scores, and resources were
then made available to these schools. Of eight thousand basic education schools in the
country, about nine hundred from rural and poor urban areas were identified for
intervention (Olivares, 1996).

While the use of national assessment data to allocate resources is attractive in principle,
at least two disadvantages are associated with it. First, it necessitates assessment in all
schools, not just a sample. And secondly, there is a danger that teachers will manipulate
data collected in the assessment (e.g., in reporting the number of children from disad-
vantaged backgrounds) to improve their chances of obtaining additional resources.

Introducing realistic standards

The results of a national assessment, and even more so the results of an international
assessment, can come as quite a shock to the educational community within a country.
This happened in South Africa recently when the results of students’ performance in
mathematics and science in the Third International Mathematics and Science Survey
(TIMSS), organized by the International Association for the Evaluation of Educational
Achievement ([EA), became known. The performances of both black and white students
were judged to be very poor by international standards.

There is a danger that information on student achievement (when compared to student
achievement in other countries but not exclusively so) will be disheartening for coun-
tries that are less-developed economically and in which the resources available for
education are much more limited than in wealthier higher-achieving countries. Obtain-
ing information on student outcomes does not serve its purpose if it leads to fatalism or
pessimism. One must weigh this danger against the value of having a realistic basis for
addressing problems in the education system.
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Participation in an international assessment has the advantage that it exposes partici-
pants to a wide range of experience and expertise that most likely will not be available
within an individual country. It may thus contribute significantly to the building of
capacity that may at a later stage be used in the design and execution of national
assessments. Before deciding to participate in an international assessment, however,
consideration should be given to a number of issues. First, in light of the relationship
between the socioeconomic development of a country and the level of development of
its education system, will the other participating countries provide a reasonable basis for
comparison? Secondly, are the other demands on the education system (for example, the
provision of primary schools in areas where there is an insufficient number) so obvious
that expenditure on an international assessment would be very difficult to justify? And
thirdly, if it is decided to participate in an international assessment, is it clear that
resources will be available to address inadequacies in the education system that may be
revealed in the assessment? If nothing can be done about the inadequacies, there would
seem to be little point in spending a lot of money to obtain the information.

Identifying correlates of achievement

The value of descriptive statistics in themselves is extremely limited. Their value may,
however, be considerably enhanced if they are placed in context. Indeed, some
contextualization would seem to be a minimum requirement for interpretation. With
this in mind, many national assessments collect data that not only put achievement data
in context, but also may point to possible explanations of variation in achievement.

There are many examples of national assessments that identify correlates of achieve-
ment. For example, in a Colombian national assessment, a range of factors was found to
be associated with achievement, including the emphasis given by teachers to specific
curriculum areas, teachers’ own educational backgrounds, students’ living conditions,
textbook-student ratios, and students’ gender (girls performed better in Spanish; boys
performed better in mathematics) (Rojas, 1996).

‘Two considerations seem relevant in the context of the identification of the correlates of
achievement. First, there is a danger that an attempt will be made to collect too much
data and that the boundary into the realms of what is traditionally considered to be
research will be crossed. Second, there is a danger that correlations will be interpreted,
without adequate supporting evidence, as providing evidence of cause and effect.
Furthermore, interpretations relating to cause and effect may lead to decisions about
manipulation. However, the existence of correlations between contextual variables and
student achievement cannot provide unambiguous evidence of causal relationships, nor
can it give any assurance on what the effects of manipulation of the variables might be.
This is not to say that on the basis of other relevant evidence, considered in conjunction
with indicator data, one may not be justified in proposing some kind of action. How-
ever, action should be taken with caution, and preferably on a limited pilot basis.
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Directing teachers’ efforts and raising students’ achievements

On the assumption that schools would regard the content of a national assessment as
reflecting important learning outcomes, Thailand introduced an assessment system that
included outcomes not normally emphasized in Thai schools (Greaney and Rojas,
1996). Thai authorities may well have been correct in their expectation that the curricu-
lum content of national assessment tests, and the information on student performance
that those tests provide, would in time alter teachers’ behavior. Furthermore, if teachers
begin to emphasize and devote time to new curricular areas, we would also expect an
effect on student achievement.

This line of reasoning is based on a long recognized fact that if assessment is regarded as
important, it is likely to bring teaching and learning into line with what is assessed. One
situation in which such information will be regarded as important is when the assess-
ment can be regarded as high stakes: that is, when sanctions, either on teachers or on
students, are attached to performance.

The testing of all students at particular grade levels in all schools in the assessment of
the national curriculum in England and Wales is done partly with a view to directing
teachers’ efforts and partly with a view to improving school accountability. By contrast,
national assessment in the United States was designed as an unobtrusive measure of the
education system, limiting itself to describing what students know and can do without
trying to influence directly what goes on in schools, though that view may be changing.

The implications of choosing one of the two models—one involving high stakes by
linking sanctions to performance, the other not—should be given serious consideration
when designing a national assessment. On the one hand, attaching high stakes to an
assessment increases the likelihood that the assessment will affect school practice; on the
other, high stakes can lead to a number of problems. First, the area that is assessed will
be regarded as an important indicator of what is valued in education, leading perhaps to
the neglect of other important curriculum areas. Secondly, schools may adopt strategies
to optimize school performance on the assessment by using a variety of strategies,
including refusing entry to low-achieving students, encouraging such students to leave
the school, preventing them from taking the assessment by grade retention, or encour-
aging absence on the day of the assessment. Thirdly, schools will put considerable effort
into test preparation. This can include training in test skills, choosing objectives based
on items on the test and teaching accordingly, and presenting students with items
similar to those on the test. As the match between instructional processes and test items
increases, student performance on the test will indeed improve, but it will not be
possible to say that the improved test scores are indicative of increased knowledge and
skills. Indeed, empirical evidence indicates that improved performance on measures for
which students are intensively coached is not matched by improved performance on
other measures of achievement (Madaus and Kellaghan, 1992).
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Promoting accountability

The use of high stakes, as discussed in the last section, raises issues of accountability.
The use of national assessment data for accountability purposes raises other complex
issues. Who is regarded as accountable will to some extent be a function of the level at
which performance is reported. Thus in the British system of assessment, where perfor-
mance was reported at the level of individual schools, schools can be held accountable.
If individual teachers or schools cannot be identified, however, or if a sample rather
than a whole population is involved in an assessment, poorly performing teachers or
schools will not be identifiable and so cannot be held accountable.

When data are presented only at the level of the education system, it may seem reason-
able to assign accountability to a government or ministry. It is for this reason that
ministries may be reluctant to engage in a national assessment or, having carried one
out, to release its findings.

Olivares (1996) has outlined some of the negative effects of a national assessment,
National Educational Quality Assessment System (SIMCE), that were associated with
accountability in Chile:

There are teachers who develop their teaching programmes as if they
are “preparing for the SIMCE" and there are even cases in which they
have tried to “help” their pupils in unorthodox ways. More serious still
is the fact that there are establishments where teachers have been asked
to leave when the results do not match up to optimistic hopes. In the
same way, there are heads of establishments who do not pass on their
poor results to governors in case the latter could create difficulties.
Finally there are the different sections of the social and school commu-
nities who tend to make a “league table of good and bad schools.”

(p.133)

Increasing public awareness

Although it may sometimes be expedient in the short term for a ministry of education
to place limits on the amount of information it will make available to the general
public, the long-term advantages of an open information system are likely to outweigh
any short-term disadvantage. For one thing, the raising of public consciousness about
educational matters is likely to increase public support for educational reform and for
the funds that such reform may require.

While all eight of these uses have been put forward in the literature in favor of national
assessments, it is difficult to know what uses in practice dominate the minds of policy
makers or entice them to embark on an assessment. Certainly, several of the reasons
given by Nwana (1996) in considering involvement in national assessment among
African countries lack clarity. Uganda’s ambition to monitor change over time and
Burkina Faso's ambition to identify problem areas in the curriculum are clear enough.
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However, the ambitions of Cape Verde to evaluate the education system's efficiency, of
Lesotho to measure the “quality” of instruction, of Madagascar to improve the “quality”
of education, and of Mali and Mozambique to assess the effects of innovations to
enhance “quality” would require further specification before planning could commence.

SETTING THE SCENE FOR A NATIONAL ASSESSMENT

Once a decision is made to embark on a national assessment, it is important to do all
that is possible to ensure that it is adequately supported, runs smoothly, and that its
findings are seriously considered in making policy decisions. This will require that
stakeholders are involved at an early stage and, insofar as is possible, that consensus on
the assessment is achieved. One way of doing this is to establish a steering committee or
independent governing board, representing various educational and community inter-
ests, which, though not essential for a national assessment, is strongly recommended by
some commentators (Greaney and Rojas, 1996; Lapointe, 1990). The functions of such
a committee would be to link the larger social and political aims of the national assess-
ment with the more technical aspects of its implementation (Ilon, 1996). The commit-
tee would also provide status for the assessment; it would help ensure that the needs of
the powerful national groups in the educational establishment are addressed; and it
could help remove the administrative and financial stumbling blocks that can jeopardize
or paralyze an assessment effort. The committee would provide overall direction as well
as promote public awareness and discussion of results, thereby maximizing the impact
of the assessment on educational policy making.

Because the educational-political power structures of countries differ, the interests
represented in a national steering committee will vary from country to country. Obvi-
ously, representation should be provided for those responsible for administering the
national assessment, those responsible for funding the exercise, those who will consider
the results for policy making, and those who will be entrusted with the reforms that
may arise from the assessment, such as school administrators and teachers. In general,
the more homogenous a country and its education system, the easier it will be to
establish a national assessment. Thus, establishing an assessment system should be less
difficult in a country in which there is a single education authority and a uniform
system of education than in a country with many education authorities (e.g., in a
federal system) and in which there is not a national curriculum (Nwama, 1996).

Among the important issues that the steering committee should address are identifying
the purpose and rationale of the national assessment, deciding on the content and on
the grade levels to be targeted, developing a budget and assigning budgetary control,
selecting an agency or agencies to conduct the assessment, determining terms of refer-
ence, and deciding on reporting procedures and publication.

Greaney and Rojas (1996) say that national assessments in Chile, Colombia, and
Thailand benefited from commitment from ministries of education. In Colombia, the
establishment of an assessment system was also probably facilitated by the enactment of
a law in 1986 that established a division within the Ministry of Education with respon-
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sibility for evaluating the quality of education in schools (Rojas, 1996). However,
government commitment cannot be taken as a guarantee of positive effects. In England
and Wales, the government was the driving force behind the assessment of the national
curriculum. Nevertheless, the assessment evoked strong opposition from teachers who
were concerned about the use of results to hold schools and teachers accountable for
student performance. In one year, teachers actually refused to cooperate in the adminis-
tration of the assessment, though the reasons for this were complex. Problems also arose
in the national assessment in Egypt where local governments saw it as a threat to their
autonomy and delayed its implementation.

CHOOSING AN AGENCY TO CARRY OUT THE NATIONAL
ASSESSMENT

The execution of a national assessment requires expertise, or access to such expertise, in
a range of activities including project management, curriculum analysis, test and
questionnaire development, sampling, printing, distribution, data collection, processing
and analysis, and reporting. Many ministers of education may look no further than
their own personnel for such expertise. This was the case in Thailand, where the Office
of Educational Assessment and Training, a section of the Ministry of Education, was
given responsibility for the national assessment. In many other developing countries,
some of the most knowledgeable educators may be employed within the ministry. Other
reasons for basing an assessment in a ministry are that ministry personnel are likely to
have ready access to up-to-date information for sampling purposes and that school
inspectors or members of curriculum or textbook units should have considerable insight
into key aspects of the education system. If a structure exists within the ministry for
carrying out activities involved in a national assessment, this should help ensure that
each phase of the assessment is adequately addressed. In Colombia, for example, there
are separate units for implementing an assessment (including sampling, data collection,
and data analysis), for research activities (including design of instruments and further
analysis), and for dissemination (i.e., communicating results) (Rojas, 1996).

However, there are arguments against a ministry of education carrying out a national
assessment on its own. Many ministries lack the required technical competence. Fur-
ther, when a ministry carries out a national assessment, it may be slow to share informa-
tion with others. Since ministry staff are likely to have a vested interest in the outcomes
of an assessment, they might not be enthusiastic about focusing on potentially awkward
issues or about making unpalatable findings public. For example, results that point to
poor delivery of an education service or to failure by the formal education system to
achieve a particularly sensitive goal (such as equality of achievement for ethnic groups)
can embarrass ministry officials and (even more critically) their political masters.

A strong case, therefore, can be made for involving an external agency in the conduct of
a national assessment. The case is supported by the fact that the main stakeholders in
education may consider the information provided by a respected nongovernmental or
independent agency more objective and thus more acceptable. Added to this is the fact
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that technical competence is more likely to be found within university departments and
independent research institutes than within ministries of education, though university
departments do not normally have the capability of carrying out field work on the scale
required by a national assessment. It was for reasons such as these that the national
assessment in Chile was assigned initially to a nongovernmental body. In England and
Wales, external agencies play the major role in the development of instruments, while
schools themselves are responsible for local administration.

The use of an external agency, however, is not without its problems. In anticipation of
these problems, a memorandum of agreement should be drawn up between the steering
committee and the implementing agency before work begins. The memorandum should
deal with such issues as funding, timetables, relations between the two bodies, and
permitted data use.

An alternative to sole reliance on an internal or an external agency is to entrust the
national assessment to a team composed of both ministry of education personnel and
outside technical and curriculum experts. Such an arrangement can capitalize on the
strengths of both groups and may increase the likelihood of general acceptance of the
assessment findings. Various alliances are possible. In Mauritius, developmental work
for the national assessment was undertaken by a semiautonomous Mauritian Examina-
tion Syndicate in collaboration with other national agencies, including the Ministry of
Education, Science, and Technology; the Institute of Education; and its Curriculum
Development Center. In Colombia, the Ministry of Education worked in cooperation
with a number of public and private agencies. The design of instruments was contracted
to the National Testing Service and data collection and analysis to the SER Research
Institute (Rojas, 1996). In Chile, when national assessments were reinstated in 1988,
the Ministry of Education contracted a university to carry out the assessment, but
ministry staff worked with university staff over a period of three years, developing skills
that were then available for later use. After that, university staff provided only advisory
services (Himmel, 1996).

When necessary professional competence is not available locally, foreign experts may
have to be employed. There are many examples of this. Data analysis for the Namibian
national assessment was directed by Harvard University, while Florida State University
provided assistance with aspects of sampling. When foreign experts are used, they
should answer to the steering committee and should assist in the development of local
capacity to conduct future assessments.

WHO WILL BE ASSESSED?

_Inferences about the outcomes of an education system are based on an assessment of the
achievements of students. To make such inferences, however, it is not necessary or
desirable to involve students of all ages and grade levels in the assessment. Two decisions
are required: one relates to the level of schooling that will be targeted; and the other to a
choice between targeting students at a particular grade or age.
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Choice of level of schooling

Policy makers want information on the knowledge and skills of students at selected
points in their educational careers. Practically all countries that carry out national
assessments target students in the primary grades. For example, Chilean students are
assessed at grade 4 because this is the final grade of a subcycle of general basic education
(Himmel, 1996). In most countries, national assessments are also conducted at some
point at the secondary school level, usually at the lower or junior-cycle grades when
education is still compulsory. To take Chile as an example again, students at secondary
level are assessed at grade 8, which is the last year of compulsory education. Information
at both levels can be valuable. Assessments at the primary-school level can identify
deficiencies at an early point in the education system that indicate a need for remedial
action. Information gained toward the end of compulsory schooling, or at a point when
a large proportion of young people is still attending school, can also be useful if it
provides some indication of how well students are prepared for life after school. In
many developing countries, this will be at the primary school level.

Population defined by age or grade

In some national assessments (e.g., Chile and Scotland), only grade level is taken into
account in defining the population for a national assessment. Many national and
international assessments, however, use both student age and grade in their definition.
For example, in the IEA literacy study, two populations were defined: students in the
grade level containing the most 9-year-olds and students in the grade level containing
the most 14-year-olds (Elley, 1992). In recent years in the United States, the grade level
of the majority of students of a particular age has also been selected (Johnson, 1992).
This strategy can be justified in industrial countries, where automatic promotion at the
end of each grade is the norm, ensuring a pronounced link between grade and age.

In developing countries, especially in Latin America and in Francophone West Africa,
the link between age and grade may not be close because of widely differing ages of
entry to school and policies of nonpromotion. In this situation, students of similar age
will not be concentrated in the same grade. To choose a population on the basis of age
in such a school system would be disruptive since it would require students from several
grade levels to take the tests at the same time. It would also be difficult to identify
appropriate test content for the range of achievement that one would expect such
students to exhibit. In the light of these considerations, a strong argument can be made
for targeting grade level rather than age in national assessments in developing countries.

Total population or a sample of the population?

Having decided on the age or grade level that will provide information for a national
assessment, the next issue to be addressed is whether all students at the identified age or
grade will be assessed or whether only a sample will be selected for the assessment.
Examples of both approaches exist. In Chile, Egypt, England and Whales, and France, all
students are assessed. In most countries, however, a sample rather than the whole



Monitoring National Educational Performance B 37

population is assessed. Both approaches have advantages and disadvantages. The
advantage of using the total population is that one has information on all students and
schools which can be used for formative purposes (as in France, where results are used
to help diagnose students’ learning problems or in Chile, where results were used to
identify schools in need of additional resources). The results can also be used for
accountability purposes (as in England and Wales). Unless one requires information at
the individual student or school level, however, the use of a sample may be more
appropriate. There are, in fact, several advantages attached to this strategy, including
reduced costs in gathering and analyzing data, greater speed in data analysis and report-
ing, and greater accuracy because of the possibility of providing more intense supervi-
sion of fieldwork and data preparation (Ross, 1987).

Whether the decision is to assess a total population or a sample, it is necessary to
identify the precise population of interest. Since one is interested in the performance of
students in the country at a particular age or grade level, it might seem appropriate to
define the population in terms of students. However, this is unlikely to be practical. In
most countries, a central agency such as the ministry of education will not have a list of
all students attending school, which would be necessary to select a probability sample.
And even if such a list existed, it would not be efficient or feasible to assess a sample of
these students because, if randomly chosen, they would be spread over a large number
of schools, making data collection difficult and expensive. Because of these conditions,
schools (i.e., clusters of students) are usually identified as the population to be sampled
in the first stage of sampling.

To select schools one needs an up-to-date list of all schools together with information
that is relevant to stratification (e.g., size, location). In some countries, complete lists
may not be available, or the lists may be too old to be useful. When lists are available,
they should be checked carefully to see that all the schools actually exist. Even when a
list of schools exists, one may have good reasons for not wanting to include all of them
in the population for a national assessment. It may, for example, be decided to exclude
from the assessment schools in which students are considered to be unassessable because
of learning difficulties or of limited proficiency in the language in which the assessment
will be conducted. Very small schools that could not on their own yield an adequate
number of students may be clustered to form “pseudo schools,” though this can be
administratively complex and expensive. Because of the cost of data collection, schools
in isolated areas may be excluded altogether. Exclusions should be kept to a minimum
and information about them should be provided in the report of the national assessment.

Once the population of all schools eligible for selection has been identified, the next
step, unless it is planned to assess pupils in all schools, is to select the schools in which
students will be assessed. A variety of strategies is available for doing this, and the
organization carrying out the national assessment may need external technical assistance
in choosing the strategy and in deciding on the numbers of schools and students that
are most appropriate. Great care has to be taken in this step because if the sample does
not adequately represent the population, statements about national achievement levels
of students will not be valid.
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In sampling schools, it is common to stratify them according to such variables as
location (area of the country, urban or rural); type (public or private); ethnic group
membership; and religious affiliation. There are two reasons for this: stratification can
improve the reliability of estimates; it also helps ensure that there are sufficient schools
and students in the various categories, such as urban and rural, if differences between
schools (and students) in these categories are of interest. To achieve sufficient numbers
of schools and students, oversampling within some strata, rather than just selecting a
sample size proportionate to the number of schools (or students) in the stratum, may be
necessary. When strata are oversampled, a system of weighting will be required in
aggregating student scores to ensure that the contribution of groups to aggregated
statistics is proportionate to their size in the total population, not their size in the
sample.

Following the selection of schools, the second stage of sampling requires that a decision
be made about how students within a school are to be selected for assessment. Will all
students in a school at the relevant age or grade level be assessed, or, if there is more
than one class at the relevant level, will one class be randomly selected, or will some
students be selected from all classes? Although the assessment of intact classes has
obvious administrative advantages, the selection of students from several classes will
provide a better estimate of the achievements of students in the school if the students
have been assigned to classes according to different criteria or follow different curricula.

Determining the optimum size of a sample is not a simple matter. What one is seeking
to do is to obtain the required level of precision of estimates within the resources that
are available for data collection. As a rough guide, one may consider the sample size
used in TIMSS. In each country, a sample of one hundred fifty schools was selected and
within each school, thirty students were selected. Circumstances may require a larger
sample, however. This is likely to be the case if a country is divided into a number of
administrative regions, if one wants to be in a position to compare performance in a
number of sectors of the education system, or if large differences in mean achievement
between schools are anticipated.

It is not necessary that all students take the same test in a national assessment. Broad
curriculum coverage may be attained by the use of booklets containing different sets of
items. Each pupil will respond to only one booklet. With this system, class averages can
still be estimated for each task and aggregated to provide summary statistics. This
procedure is followed in the United States, where samples of students are administered
one-seventh of the total number of test items developed for each grade. Such sampling,
known as matrix sampling, permits the coverage of much larger sections of the curricu-
lum and may prove less time-consuming than administering the same test to all stu-
dents. However, the technical and logistical requirements, including printing many
different forms of a test, packaging and administering them, and combining test results
may be daunting, especially in a country's first national assessment.

The cooperation of schools (which in most countries can decide whether or not to
participate in a national assessment) is necessary if the designed sample is to be
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achieved, which, in turn, is necessary to make statements about the education system in
general. Inevitably, one will be faced with the issue of how to deal with nonresponse,
caused either by a school's refusal to cooperate or by student absence on the day of
testing. There is no absolute figure for participation that one can regard as ensuring that
the sample of schools and students that responds adequately represents the performance
of the target population as a whole. Any level of nonresponse must be a matter of
concern. However, if one is to be realistic, one will accept that for a variety of reasons,
not all schools that are invited to participate will do so. As a general guide towards what
might be regarded as an acceptable nonresponse rate, one might consider the standards
set for TIMSS. In that international study, the minimum acceptable school-level
response rate, before the use of replacement schools, was set at 85 percent. The same
figure was set for the student response rate within schools (Martin and Kelly, 1996).
Replacement schools may be used to ensure adequate sample size. They do not, however,
increase response rate and cannot be taken as evidence that any possible bias that may have
arisen from the decision of schools not to participate is removed. The report of a national
assessment should provide information on response rates for schools and students, as well as
the extent to which replacement schools were used.

When a complex sampling design involving such procedures as stratification, clustering,
and weighting is used to select participants for a study, the effects of the design on
sampling error have to be taken into account in analyses. Otherwise, the estimate of
true sampling variability will be biased. Reducing this bias is not a simple procedure.
One approach with large-scale survey data when formulae are not readily available for
the calculation of sampling errors is to use a “jacknife” procedure. The procedure
requires that estimates of statistics be made on the total sample of data, following which
the data are divided into groups and calculations are carried out on reduced bodies of
data in which subgroups are omitted in turn. The mean of the subsamples is then
estimated and its variance is taken as an approximation of the subsample estimates. An
alternative method of estimating error involving multi-level modelling is also available.
It is regarded as statistically more efficient and also has the advantage that it provides
information about variation among schools (Woodhouse and Goldstein, 1996).

WHAT IS ASSESSED?

Both political and technical considerations affect the identification of the knowledge
and skills to be examined in a national assessment. The role of political factors is
evident in the need to select content that addresses the informational requirements of
key policy makers. Technical considerations are apparent in deciding what is technically
possible to measure and in evaluating cost and logistical requirements. In practice,
tensions that have to be dealt with are likely to emerge between the informational needs,
goals, and ambitions of those commissioning a national assessment and the ability of
the assessment to accommodate them, given financial, technical, administrative, and
time constraints.

Information normally collected in national assessments can be divided into three main
categories. First, all assessments measure cognitive outcomes of instruction—specifically,
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competence in areas of the curriculum. Secondly, in recognition of the view that
education should not be confined to the development of cognitive abilities, many
national and international assessments collect data on noncognitive outcomes, including
self-concept, attitudes, and values. Thirdly, most national assessments also collect
contextual information on background variables such as school and nonschool factors
that may contribute to student achievement.

Cognitive outcomes

All countries that conduct national assessments examine the students’ first language and
mathematics. Science is sometimes included and, in a smaller number of countries, a
second language, art, music, and social studies (Kellaghan and Grisay, 1995). The
attention to language and mathematics is an indication of the importance of these
subjects for basic education and merits serious consideration by any country embarking
on a national assessment, since the primary concern of such an assessment should be to
collect data that provide information on the extent to which important goals of the
curriculum are being achieved.

Once a particular curriculum area has been chosen for assessment, it is necessary to
ensure that the techniques used to obtain information on student achievement are
comprehensive in their coverage of curriculum. Comprehensive coverage ensures that
the results of a national assessment provide an accurate picture of student performance
and identify the particular strengths and weaknesses of the curriculum as reflected in
student achievement profiles.

Not only should the whole curriculum be covered, its various domains should be
sampled in sufficient detail to allow inferences to be made about the extent to which
each area is being taught and learned in schools. For example, the TIMSS assessed six
areas of the mathematics curriculum in elementary schools: whole numbers; fractions
and proportionality; measurement, estimation, and number sense; data presentation,
analysis, and probability; geometry; and pattems, relations, and functions (Mullis,
Martin, Beaton, Gonzalez, Kelly, and Smith, 1997) and four areas in science: earth
science, life science, physical science, and environmental issues and the nature of science
(Martin, Mullis, Beaton, Gonzalez, Smith, and Kelly, 1997). The differential informa-
tion that can be obtained by ensuring that each content area is adequately sampled
provides a good basis for determining areas of the curriculum that are adequately
implemented and achieved and those that are not.

Noncognitive outcomes

Students’ development is multifaceted and schools, in addition to promoting develop-
ment in cognitive areas, will also seek to enhance development in the personal and
social skills of students, such as those involved in self-concept, cooperation, leadership,
innovation, self-confidence, motivation, and independence.
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It was with considerations such as these in mind that some national assessments have
included measures of noncognitive outcomes. The Colombian national assessment
included measures of student attitudes toward school, subjects, and teachers; creativity;
self-esteermn; and democratic values, in addition to measures of Spanish and mathematics
(Rojas, 1996). In Chile, questionnaires were administered to assess student self-concept,
attitude toward school and learning, peer and social relationships, vocational orienta-
tion, and value acquisition (Himmel, 1996). At the international level, the IEA reading
literacy study evaluated student attitudes toward reading by examining the extent of
voluntary reading of books, comics, and newspapers; book reading preferences; and the
amount of encouragement students received to read and to use the library (Elley, 1992).
Although noncognitive outcomes would appear to be an important aspect of education,
their measurement and interpretation have proved problematic and, in the case of
Chile, their use was judged unsuccessful (Himmel, 1996).

Background variables

Reference has already been made to the need to have a model of the education system in
mind when conducting a national assessment. An important part of such a model is
likely to be information on background variables—both in and outside the school—
that will be used in the interpretation of data on the performance of students on
cognitive or noncognitive achievement variables.

In an attempt to obtain information that would promote understanding of the factors
that determine the achievement of minimum learning objectives, the Performance
Evaluation Program (PER) that was carried out in Chile between 1981 and 1984
obtained data on five sets of background variables relating to student background;
teachers (training, experience) and classroom variables; school principals and schools
(including expectations for learning, administration, and discipline); local environments
(including socioeconomic level, educational resources); and institutions (structure of
educational system, educational policies, financing) (Himmel, 1996).

In Thailand also, an attempt was made to identify factors related to the scholastic
achievements of students, such as socioeconomic status, school size, grade repetition,
and access to preschool (Chinapah, 1992). In Colombia, data were collected on student
gender, educational history (including grade repetition), length of school day, text book
availability, time devoted to homework and watching television, teacher characteristics
such as level of formal education and the amount of in-service training received, and
home background factors (e.g., facilities at home, family size, education and work
expectations, and quality of dwelling) (Rojas, 1996).

THE ASSESSMENT INSTRUMENTS
Achievement variables

A number of general points may be made about the development of assessment instru-
ments, a highly technical task that is likely to be assigned to the agency responsible for
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implementing the assessment. First, the content of instruments must be consistent with
the overall objectives of the assessment. If one objective, for example, is to measure
competence in the mathematical domains of computation, concepts, and problem-
solving skills, the assessment instrument design must ensure that each of the three
domains is adequately assessed. Second, policy considerations should always be kept in
mind. This implies that coverage of the curriculum in the instruments must allow
inferences to be made about the extent to which curriculum objectives are being
achieved in schools.

Documents that specify a curriculum or syllabus, when available, will be an important
source in developing instruments. Such documents, however, may not provide sufficient
detail or indication of the relative importance of curriculum content, in which case
recourse will have to be made to other sources, such as textbooks and teacher experi-
ence.

Experience indicates that a table of specifications can greatly facilitate the development
of multiple-choice or short-answer assessment instruments (Bloom, Madaus, and
Hastings, 1981). A typical table consists of a horizontal axis that lists the content areas
to be assessed (for example, aspects of the mathematics curriculum for a given grade
level such as whole numbers, fractions, measurement) and a vertical axis that presents in
a hierarchical arrangement the intellectual skills or behavior expected of students (e.g.,
computation, understanding). Cells are formed at the intersections of the two axes. It is
the responsibility of test developers to assign test items or questions to each cell based
on their perceptions of the relative importance of the objective represented by the cell.
Cells are left empty if the objective is considered inappropriate for a particular content
area. Table 1 provides an example of a table of specifications developed for a mathemat-
ics curriculum for the middle grades of primary school in Ireland.

If there are plans to repeat a national assessment at a later date to monitor trends in
achievement over time, the same test (or a portion of it} will have to be used again. In
this situation, the assessment instrument should not be made public, and all copies
should be collected immediately after test administration. Examples of items used in the
assessment procedure may be made public so that school personnel know what is
expected of students.

Iype of test

Most national and international assessments rely to a considerable extent on the mul-
tiple-choice test format in their instruments. A multiple-choice item usually consists of
a statement, direction, or question followed by a series of alternative answers, one of
which is correct. The advantages of such items include speed of response, ease of
marking or correcting, objective scoring, potential for covering a considerable portion
of a content area, and high reliability or consistency (Frith and Macintosh, 1984). If
optical scanning machines are available, multiple-choice answer sheets can be scored
and processed quickly, though in countries where labor is cheap, hand-scoring may
remain a viable alternative. When multiple-choice data are computerized, it is easy to
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provide detailed feedback on characteristics of individual items, objectives, and levels of
achievement of students classified by, for example, grade, age, gender, and ethnic or
linguistic affiliation, if information on these variables has been collected in the survey.

There are also negative aspects to multiple-choice tests. Their construction is time-
consuming and expensive. They cannot be used to assess important aspects of the
curriculum, such as oral fluency, writing, and practical skills. They have also been
criticized for overemphasizing the factual at the expense of determining the student’s
understanding of the content being assessed.

Table 1. Table of Specifications for Mathematics Test (Middle Primary Grades)

Content area

Intellectual behavior Whole Fractions Decimal M G y Charts Overall
numbers and total
graphs

Computation

Knowledge of terms and facts

Ability to carry out
operations

Total

Concepts

Understanding of math
concepts

Underseanding of marh
principles

Understanding of math
structure

Ability to translate
elements from one form to
another

Ability to read and
interpret graphs and
diagrams
Total

Problem solving

Ability to solve routine
problems

Abiliry to analyze and make
comparisons

Ability to solve nonroutine
problems

Total
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The many disadvantages of multiple-choice tests, particularly in the context of their use
in evaluating the output of schools (Madaus and Kellaghan, 1992), point to the need to
supplement their use with other forms of assessment. Thus, for example, in addition to
items that simply require a student to identify a correct answer among a number of
possible answers, the student may be provided with no options and so have to construct
the answer. Other item types that require the student to construct a response include
those in which the student has to write a word, phrase, sentence, or even an extended
essay in which he or she has to organize and present thoughts in a coherent, and
perhaps persuasive, fashion. Some use has also been made of more complex practical
assessment, such as requiring a student to set up an experiment in science.

In recent years, there has been much talk of the need for what is called “performance”
assessment which involves tasks requiring the student to demonstrate knowledge and
skills and construct responses to complex tasks. Such tasks are used to assess compe-
tency in such areas as practical measurement skills in mathematics or in conducting a
scientific experiment. Ideally, a performance assessment should provide information on
the procedures that students use, their ability to use implements, and the quality of a
completed product.

While performance tasks might have several advantages—for example, in providing
clear models of acceptable outcomes, positively influencing learning and instruction,
and encouraging the teaching and learning of higher forms of mental functioning—they
present serious problems because of the possibility of variation in their administration
and scoring procedures (see Gipps and Murphy, 1994; Mehrens, 1992; Meisels,
Dorfman, and Steele, 1995). The most comprehensive approach to the use of perfor-
mance testing in national assessment is to be found in the British national assessment
system. The keys to the system, as it was originally envisaged, were Standard Attainment
Tasks (SATs), which were designed to provide information on students’ performance on
a cluster of attainment targets that had been set for a range of curriculum areas. The
tasks used a wide range of modes of presentation (e.g., oral, written, pictorial, video),
operation (e.g., mental, written, practical, oral), and response (e.g., multiple-choice,
writing a short prescribed response, open-ended writing, a practical product). Teachers
were required to integrate the tasks into their normal classroom practice, thus avoiding
the artificial separation of assessment and teaching. They also scored the students’
performance.

Experience with the first major assessment of 7-year-old children in 1991 brought to
light serious inconsistencies in the administration and scoring of the SATs (Madaus and
Kellaghan, 1992). The lack of standardization that was a feature of administration and
scoring must call into question the use of the data obtained for comparing individual
pupil scores or aggregated school scores. As a result of the problems experienced in
administration of SATs relating to topic effect, rater effect, and the generalisability of
scores, assessment procedures have been greatly modified and will in the future involve
more streamlined and conventional tests (Kellaghan, 1996b).
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Nonachievement variables

Questionnaires and rating schedules designed to provide contextual and policy-relevant
information can be administered at the same time as the achievement instruments at
relatively little additional expense. Contextual information might include information
about teachers (e.g., their qualifications and frequency of attendance at courses); class
size; length of school day; teaching time; school facilities (e.g., number and condition of
desks and books); the amount of the textbook covered during the school year; time
devoted to curriculum areas; amount of homework assigned; percentage of students
being tutored outside school; and the attendance, completion, and promotion rates of
students.

Identification of contextual factors related to student achievement can be particularly
useful for policy makers, who can use this information to influence the reallocation of
scarce financial resources. Knowledge of contextual variables can forestall policy makers’
tendencies to focus on a single variable without considering other possible factors that
might account for a finding. It can also help in the identification of manipulable
variables—for example, the time allocated to curriculum areas, the nature of preservice
and inservice teacher training, and student promotion rates—that appear to be posi-
tively related to student achievement.

ADMINISTRATION OF THE NATIONAL ASSESSMENT

The logistics of administering a national assessment are complex. Targeted schools have
to be contacted to secure their cooperation; materials have to be printed, packaged, and
distributed; personnel to administer the assessment have to be recruited and trained;
supervisory visits to assessment centers have to be organized; and answer sheets and
questionnaires have to be retrieved from schools, cleaned, scored, and matched. Given
the amount of data a national assessment will generate, it is useful at an early stage to set
up a database to which data can be added when materials are returned from schools.

There are two possible approaches to the administration of assessment tasks in schools.
One is to have teachers administer the tasks in their own schools; the other is to use
outside staff to visit schools.

Entrusting as much as possible of the actual test administration to teachers in the
schools in which the assessments are being conducted will reduce administrative costs
substantially. Teacher involvement may also contribute to the assessment'’s political
viability and increase the probability that reforms prompted by the assessment will be
acted on. However, there is also a down side to the use of teachers. All teachers may not
follow administration procedures adequately, giving rise to problems in comparability.

Where there is a serious concern that the validity of an assessment may be compromised
by assigning test administration to teachers, alternative strategies should be adopted.
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Use of the ministry's inspectorate and curriculum staff or researchers to administer tests
and other instruments may be a viable alternative, and one more likely to ensure that
standard procedures are followed in all classrooms. Furthermore, the involvement of
ministry personnel confers a certain status on the exercise. However, there are also
disadvantages associated with this procedure. First, there is the question of the cost of
the invigilators' time and perhaps of travel and subsistence. Secondly, it may disturb
teachers and students. And thirdly, there is the question of time scale. Since assessments
should be carried out in all schools at about the same time, a large number of external
assessors would be required to cover the whole of the country in a limited period of time.

Whoever is responsible for administering assessment procedures, it is important that the
conditions under which the assessment is conducted are as uniform as possible from
school to school. As well as ensuring that all students are administered the same or
equivalent tasks, there should also be uniformity in instructions and materials, in the
time allowed to complete tasks, and in the general assessment environment.

There are a number of ways of to deal with the problem of variation in procedure. One
is to make assessment tasks unambiguous and relatively simple. Secondly, training
should be provided in the administration of the tasks. Thirdly, a detailed manual for the
use of those who will be responsibie for administration should be provided. The manual
should be clear about the number of students to be tested and the method of selecting
them if they have not been preselected by the implementing agency. Instructions should
contain a work schedule and precise details for administering instruments and tasks. A
sufficient supply of materials should be available. Finally, some kind of quality control
of the administration of an assessment is also desirable. This would involve a number of
individuals who are thoroughly familiar with the required procedures visiting a sample
of schools during the administration of the assessment to ensure that procedures are
being followed. Obviously, such a task has to be carried out with great sensitivity and,
even when it is, teachers may resent it.

FREQUENCY AND TIME OF ASSESSMENT

The frequency with which a national assessment is carried out varies from country to
country. In France, all students in grades 3, 6, and 10 are assessed every year and a
sample of grade 9 students is assessed about every five years. In England and Wales, all
students (at 7, 11, and 14 years of age) are assessed every year. Elsewhere, assessments
are less frequent. For example, Canada follows a three-year cycle, Finland a ten-year
cycle. In some countries, there is no predetermined cycle and assessments are carried out
when considered necessary.

Unless feedback is provided to individual schools (as in England and Wales) or for
individual students (as in France), an annual assessment would not seem to be necessary.
If the purpose of the assessment is to provide information on the performance of the
system as a whole, an assessment in a particular curriculum area every three or five years
would seem adequate. Educational systems do not change rapidly and more frequent
assessments would be unlikely to register change.
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Although assessment in a curriculum area may be carried out only every five years, this
does not mean that assessments in other curriculum areas might not be carried out in
the intervening years. A national assessment system in which, for example, basic cur-
riculum areas (reading, mathematics, science) are assessed every three years might
involve the assessment of all three areas together every three years or it might involve
assessing one curriculum area every year.

The time of year an assessment is carried out will to some extent be determined by its
purpose. If, for example, the purpose is to obtain information on student achievements
in the last year in which most students share a common curriculum (as in the case in
Canada when 13-year-old students are assessed) or in the last year of compulsory
education (which is age 16 in most Canadian provinces), then an assessment will be
conducted towards the end of the relevant school year.

If, on the other hand, the results of a national assessment are to be used for diagnostic
purposes and are expected to directly affect teaching in individual classrooms, then
students will be assessed at the beginning of the school year. This is the case in France,
where students are assessed at entry to lower secondary school (grade 6) and at the
beginning of upper secondary school (grade 10). A country may carry out assessments
at different times of the year, depending on the kind of information that is required.
Thus, in France, in addition to beginning-of-year assessments, an assessment at the
end of the year in the final grade (grade 9) of lower secondary schooling is carried
out to provide summative information on how well the system is performing at this
point.

DATA ANALYSIS

When assessment tasks have been completed in schools, all materials relating to them
should be returned to the implementing agency. A data management system should be
in place to receive materials, checking that nothing is missing. It may be necessary to
contact schools that have not returned all their materials to determine the reasons for
the delay and perhaps to encourage them to carry out the assessment if they have not
already done so.

When materials are all returned, student responses will be scored and recorded. Data
will be cleaned and entered into a database, which might have been established at the
beginning of the study or, if not, will need to be established at this stage.

The form of analysis that is carried out will depend on what decisions have been made
about how results should be reported (discussed in the following section). When data
other than achievement data have been collected, analyses should be designed to
identify relationships between student achievement and nonachievement variables,
which will probably include personal characteristics of students and school facilities.
The results of such analyses can help prevent people from arriving at simplistic conclu-
sions—that, for example, private schools are “better” than public schools when differ-
ences in students’ home backgrounds may contribute substantially to the difference.
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Comparisons of assessment results of schools of different types, regions, or groups (e.g.,
ethnic groups) are likely to be of great interest to policy makers. Certainly, differences
between boys and girls or between students in urban or rural schools should be a cause
of concern to policy makers and education managers. Indeed, one of the purposes in
carrying out a national assessment may be to obtain empirical data on the extent of such
differences. However, such results should be submitted to considerable scrutiny and not
be interpreted simplistically to imply causation when it is not warranted. Further, it
would be naive to regard the mere recognition (and possible publication) of differences
as an adequate response to the problems that may underline differential performance.

REPORTING THE FINDINGS

Assessment results should be reported as soon as possible after data collection. If they
are delayed beyond seven or eight months, the usefulness of the exercise is diminished.
Reports should be concise, simply written, and devoid of educational jargon. The
timely, well-presented, and well-illustrated reports produced by the NAEP, and recently
by TIMSS, can serve as models. One should consider the publication of summary
reports for the general public and more detailed reports for policy makers, education
managers, and teachers.

Many approaches have been used in national and international assessments in reporting
results. One involves reporting average levels of student performance in a curriculum
area. The others involve reporting the percentage of students associated with specified
achievements. The achievements, however, are defined in different ways.

Average performance of students in a curriculum area

If the individual scores of a representative sample of students in a country are added and
then divided by the number of students, one gets an overall average for performance in
a particular curriculum area, at a particular age or grade level, for that country. The
procedure may not be quite as simple as this in practice, since adjustments may have to
be made to take account of disproportional sampling of students in different geographi-
cal regions or types of school. The basic point, however, is that one is seeking to repre-
sent in quantitative terms the average level of performance in the country.

This information is of limited value for a number of reasons. First, it does not tell us
whether the average obtained can be regarded as “satisfactory” or “unsatisfactory” unless
comparative data are available with which to compare the obtained average score. Thus,
for example, the information could be used as a general indication of whether standards
in the country were stable, rising, or falling, as long as comparable information were
available from an earlier point in time. It would also be useful if similar information
were available from other countries, as is the case in international studies of assessment.
Both the IEA and the International Assessment of Educational Progress (IAEP) have
reported mean scores for participating countries in a variety of curriculum areas.
OECD has made use of these data to highlight differences in achievement among its
member countries (OECD, 1995).
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A second problem with using average aggregate scores for a broad curriculum area such
as mathematics or science is that in adding up the number of correctly-answered items,
one masks differences in performance that may exist between different domains of the
subject, e.g., in mathematics, between computational ability and problem-solving
ability. Thus, it is useful to report average scores for domains, in which items of the
curriculum are grouped in a meaningful way, since differences between performances in
domains can be of diagnostic value.

Mean scores for sectors of the education system can also be of interest. In the Colom-
bian national assessment, for example, mean achievement scores were calculated for
each curriculum area by state, location (urban/rural), and type of institution (public/

private) (Rojas, 1996).
Percentage passing items

Some national (e.g., the U.S. NAEP) and international (e.g., the IAEP) assessments
have reported results at the individual item level. For each individual item, the percent-
age of students answering correctly was reported. Average percent-correct statistics were
then used to summarize the results (see Baker and Linn, 1995; Phillips et al., 1993).
Such a form of reporting has value, though it probably is too detailed for most readers.
Furthermore, if comparisons are to be made from one assessment to another or among
the results for different grades, the approach requires that identical sets of items be used.

Percentage achieving mastery of curriculum objectives

In another approach, the percentages of students who achieve mastery of major curricu-
lum objectives are presented. This approach is an intermediate step between reporting
item statistics and statistics for broad domains within a curriculum area. In one Irish
assessment, the mathematics curriculum for students in grades 5 and 6 was divided into
55 objectives in computation, concepts, and problem solving. Objectives called, for
example, for the student to be able to add a column of numbers containing not more
than five digits; subtract two numbers containing not more than five digits; perform
simple arithmetic operations involving zero; and identify common factors between two
numbers. A student was regarded as having mastered an objective when he or she
correctly answered a specified number of items per objective on a multiple-choice
written test. Statistics were provided for each of the 55 objectives, indicating the
percentage of students who had mastered the objective. Aspects of the national curricu-
lum that posed problems were identified (Kellaghan, Madaus, Airasian, and Fontes, 1976).

Percentage achieving specified attainment targets

In some education systems, specific attainment targets are set for students at varying
points in their educational careers. Where this is the case, an assessment system may be
designed to obtain estimates of the number of students who are reaching these targets.
In the British system, the extent to which students are meeting attainment targets of the
national curriculum at ages 7, 11, 14, and 16 is identified. Each target is divided into
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levels of ascending difficulty on a scale of 1 to 10, with clear criteria defining what a
student must know, understand, or be able to do to be rated as scoring at that level.
There were thirty-two targets relevant to 7-year-olds in the 1991 assessment: five in
English, thirteen in mathematics, and fourteen in science. Results were reported as the
percentage of students who satisfied each level in each curriculum area.

In English, the percentages attaining levels 1, 2, and 3 were given for five targets:
speaking and listening, reading, writing for meaning, spelling, and handwriting. In
mathematics, examples of targets for which results were presented were number, algebra,
and measures; using and applying mathematics, number and number notation; number
operations (+, -+, x); and shape and space (two- and three-dimensional shapes). The
science targets included life processes, genetics and evolution, human influences on the
earth, types and uses of materials, energy, and sound and music (Great Britain, Depart-
ment of Education and Science, 1991).

Percentage functioning at specified levels of proficiency

Another way of presenting results, used in several state and national assessments, is to
construct a proficiency scale through statistical procedures and to determine levels on
the scale through judgmental processes. Proficiency scales have been constructed for
both national (Canada, United States) and international (IEA, IAEP) assessments. For
example, five proficiency levels were established in mathematics, science, reading, and
writing in the Canadian national assessment of 13- and 16-year-olds (Canada, Council
of Ministers of Education, 1996). Each level is described in terms of the knowledge and
skills that a student operating at the level should exhibit; the percentage of students
functioning at each level is then reported. In science the student should be able to
describe, at a given level:

m Level 1: Physical properties of objects

m Level 2; Qualitative changes in the properties of a substance when heated or cooled
m Level 3: The structure of matter in terms of particles

m Level 4: Qualitatively, a chemical reaction or phase change

m Level 5: Quantitatively, the product of a reaction given the reactants, or vice versa

Sometimes labels are attached to levels. For example, students in the NAEP are de-
scribed as lacking basic competency, as having attained basic competency, as being
proficient, or as being advanced. An alternative nomenclature was used in an assessment
in Kentucky: students were described as novice, apprentice, proficient, or distinguished
(Guskey, 1994). Although such labels have obvious intuitive attractions, they can have
negative connotations. They can also mean different things at different grade levels, and
even for the same grade they are likely to be interpreted in different ways by different
people. When results are reported as levels, it would seem preferable to avoid labels,
using instead verbal descriptions of what a student at a level knows or can do.

There may be more serious problems associated with scaling. One is the assumption
that student responses in an assessment are determined by a single “trait” value and that,
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as a consequence, the set of items can be regarded as unidimensionally reflecting
“reading ability,” “mathematical ability,” or “scientific ability.” There are reasons, arising
from a consideration of the nature of achievement and of the statistical procedures
involved, that lead one to question the validity of this assumption (see Goldstein,

1996).

The practical effects of scaling procedures on curriculum representation and balance can
be seen in attempts to set achievement levels (basic, proficient, and advanced) for the
United States 1990 NAEP mathematics test at grades 4, 8, and 12. In considering these
levels, the National Assessment Governing Body was struck by the inadequacy of the
item pool and, in particular, by the lack of what they described as “sufficiently challeng-
ing” items. What had happened was that more difficult items that did not meet scaling
criteria had been excluded from the item pool, since they did not contribute to the
scale, thus reducing the congruence between the assessment procedure and the curricu-
lum domain it was designed to represent (Kellaghan and Grisay, 1995). The question to
be addressed in this context is: Does one accept changed curriculum coverage in the
interest of meeting technical standards or does one maintain the position that coverage
is paramount?

The distribution of achievement

In addition to information on mean achievement, it is useful to have information on
the distribution of students’ achievements in a curriculum area. Such information
focuses on disparities between high and low achievers. The use of proficiency scales—if
one accepts their validity—will do this, but even if such scales are not used, an examina-
tion of raw data, coupled with a judgmental process regarding the adequacy of students’
performance, may provide useful insights. Disparities in achievement may be analyzed
by gender, geographical location, or type of school to provide a richer reading of the
data thrown up in the national assessment. It may be, for example, that one finds a
higher incidence of low scorers in some areas of the country than in others and among
boys than among girls.

ESTIMATING COSTS

It is not possible to estimate definitive costs of a national assessment that would apply
to all situations, as these will vary depending on the level of socioeconomic develop-
ment of a country and the characteristics of the assessment being carried out. One
would expect higher costs for salaries and services in an industrialized country than in a
developing country, though developing countries may have to import some of the
expertise required, which can of course be costly.

The available data also support the view that estimates of the cost of national assess-
ments vary considerably. In Jamaica, for example, it has been estimated that the cost per
student assessed is US$1.00 for 20,000 test takers and US$1.32 for 10,000 test takers
(Tlon, 1996). The estimated cost for Chile’s Performance Evaluation Program (PER)
(1981-84) was US$5.00 per student (Himmel, 1996). For the more recent (1988)
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National Educational Quality Assessment System (SIMCE) the cost is estimated as
1US$4.31 per student at grade 4 and US$6.94 per student at grade 8 (Olivares, 1996).

Since the conditions and the circumstances in which an assessment is carried out will
affect its cost, it is necessary to estimate the cost of each assessment before it is carried
out. Ilon (1996) has outlined the considerations that need to be taken into account in
this exercise, which is likely to involve assessment specialists, policy makers, educators,
and economists. These individuals will have to collaborate in an interactive process in
which the proposed components of the assessment are modified until costs fit within a
budgeted amount. Those involved in the process will soon realize that each component
in the assessment will involve decisions that weigh costs against the information that
stakeholders would like to obtain. One may have to compromise on what is desired in
the light of budgeting constraints. Ilon raises a range of questions relating to the various
components of a national assessment that need to be addressed when considering costs.

Steering committee

The cost of a steering committee is likely to be small relative to total costs. Costs can,
however, vary depending on the extent of transportation and administration required,
and whether or not members are compensated for their time. Transport costs obviously
depend on how geographically dispersed numbers are while the issue of compensation
will depend on tradition.

Implementing agency

Costs will vary depending on whether the agency has the necessary facilities, experience,
and expertise to carry out the national assessment, or whether it will have to upgrade its
facilities, provide additional training for staff, and/or contract outside consultants, all of
which can involve considerable expense.

Building support

It may be that support for a national assessment is relatively widespread in a country, in
which case only a simple information pack may be required. However, if there is a need
to raise consciousness about the value of a national assessment and to enlist the support
of teachers, parents, and the general public, considerable expense may be incurred both
in employing people to produce literature, videos, and posters and in conveying the
message through meetings, talks, radio, or television.

Target population

Several factors relating to the choice of the target population have implications for cost.
First, the number of grade or age levels to be assessed is relevant, not just in the admin-
istration of an assessment procedure, but also in the cost of the development of instru-
ments. Secondly, costs will be affected, both in administration and in production of
materials, if it is decided to test a whole population at a particular age or grade level
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rather than a sample. Thirdly, selecting a population that strands different types of
school will add considerably to the cost. For example, if the target population is 13-
year-olds and children of this age are found in both primary and secondary schools, it
will be necessary to sample an adequate number of both primary and secondary schools
to obtain an accurate picture of the achievements of the relevant population. Fourthly,
targeting an age level is likely to be more expensive than targeting a grade level since
students of any particular age may be spread over a number of grades, which may in
some circumstances require additional testing sessions. However, this cost is more likely
to be borne by the school than by the agency implementing a national assessment,
unless the latter is paying for invigilation.

Instrument content and construction

The various options for selection of the content and form of assessment should be
considered in terms of cost as well as in terms of other considerations such as validity
and ease of administration. There are cost implications in the construction of assess-
ment procedures, their administration, and their scoring. Multiple-choice tests are
relatively expensive to construct but relatively inexpensive to score. The same is true of
performance assessments that involve the use of a tape or a video and to which the
student is asked to record his or her response. In the case of such techniques, however,
there may be costs in terms of equipment (e.g., a tape recorder) that schools may not
have and the transportation of the equipment to schools. Other forms of performance
assessment in which students are required to write an extended essay or to demonstrate
some practical knowledge or skills in the presence of an assessor (e.g., to carry out an
experiment in science, to play a musical instrument) may not be very expensive to
design but are the most expensive to administer and score.

Administration manuals

Manuals used to ensure uniformity in the administration of an assessment can vary in
their form of presentation (e.g., paper quality, use of color, and binding), but overall,
the preparation of the manual should not be a major cost. The cost of distribution
should not be forgotten.

Administration

Data collection will be the most expensive item in a national assessment. It involves a
number of steps. Information may be obtained from schools in advance of the assess-
ment about their eligible students from which the implementing agency will choose
those required to participate in the assessment. Test materials have to be designed and
printed and then sorted, packed, and sent to schools. Arrangements will also have to be
made for the return of the materials and to cover the cost involved. A major factor to be
considered in data gathering is whether special invigilators will be required to visit
schools or whether teachers will administer the tests in their own schools. In either case,
but particularly if teachers administer the tests, provision will have to be made for some
supervision of the administration of the assessment tasks.
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Analysis

Analytic costs will depend on the type of assessment procedures used and the availabil-
ity of technology for scoring and analysis. While machine-scoring of multiple-choice
items is normally considered to be much cheaper than hand-scoring, this may not be
the case in a country where technology costs are high and labor costs are low. The cost
of the analysis that will produce the information on student levels of achievement will
depend on how it is planned to report results. The most expensive method involves
scaling and reporting in terms of proficiency levels.

Reporting

Funds must be set aside for the writing of a report and the possibility must be consid-
ered that different versions of the report may be required for government, teachers, and
the general public.

Cost components

As noted above, costs of a national assessment are likely to vary from country to coun-
try. Although the proportions of cost attaching to varying components may also vary,
the proportions involved in the U.S. NAEP may provide a rough guide in the costing
exercise. Data collection (30 percent of total cost) was the most expensive item, fol-
lowed by instrument development, data analysis, and reporting and dissemination, each
of which required 15 percent of funds. Sampling and selection (10 percent), data
processing (10 percent), and governance (5 percent) were the least expensive elements

(Koeffler, 1991).

Loxley’s (1992) advice to set aside a contingency fund for emergencies, although
intended for those involved in international assessment, is also relevant to national
assessment. In recommending that 10 percent of the budget be earmarked for this
purpose, he notes that “it is never a question of whether emergencies will arise, but
rather of when and how many” (p. 293).

CONCLUSION

Few people would doubt the value of having systematic information on what students
learn at school. Such information has obvious intuitive advantages, especially if it is
available for different points in time, and thus allowing a judgment to be made about
the stability, rise, or fall in standards. However, obtaining such information requires a
data-gathering exercise, which in turn requires funding as well as careful decisions to
ensure that the most appropriate information for policy makers and education managers
is obtained.

While one can learn much from the experience of other countries that have carried out
national assessments, it should be recognized that such experience represents consider-
able variation. For example, in deciding on which agency will carry out the assessment,
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much will depend on a country's traditions, while the precise information that is
obtained for indicators will depend on the country’s experience in test development as
well as the needs of policy makers. Countries that have long traditions of educational
research may find that a national assessment fits quite readily into existing structures.
Countries without such a tradition that are considering embarking on a national
assessment, on the other hand, will have to give serious consideration to the steps
involved in such an exercise and how they are to acquire the resources necessary to bring
it to a successful conclusion.

For a country considering a national assessment that does not have a developed infra-
structure for educational research involving the administration of large-scale surveys, an
initial assessment should not be overambitious in the curriculum areas covered, assess-
ment procedures, sample complexity, or demands on personnel. Almost inevitably there
will be tension between the ideal of collecting as much information as possible and the
need to use the initial exercise to provide basic data on the functioning of the education
system and to develop local capacity. Keeping the scope of an assessment manageable—
by, for example, limiting it to one curriculum area and one grade level—increases the
chances of a successful operation. Another option is to limit its geographic coverage.
Particularly in large, diverse countries, valuable experience and useful policy-related
information can be obtained from assessments confined to one or a few regions of a
country. However, if it is hoped to use data from national assessments to monitor
achievement trends over time, limitations in the data-gathering procedures in the early
stages will affect the ability to make comparisons in later years.

A first step for any country in the process of deciding whether or not to carry out a
national assessment is to determine its cost. Only when one knows what costs will be
incurred can one begin to consider whether the money required would be better spent
on some other educational activity, such as improving school facilities or teacher
training.

In making a decision about carrying out a national assessment it is also important to try
to determine what kind of information from such an assessment is likely to be of use to
policy makers, as well as to consider the way in which they might intervene in the
education system in the light of the information revealed in the assessment. In this
context, one may reflect on some of the following questions to which a national assess-
ment might provide an answer:

m Is the overall performance of students in the education system in a particular curricu-
lum area (e.g., reading, mathematics, science) at a particular grade or age level poorer
or better than expected?

m [s the performance of students in particular domains of achievement (e.g., under-
standing of mathematical concepts) better or poorer than in other domains (e.g.,
ability to carry out mathematical computations)?

m Do we wish to obtain base-line data that will allow us to judge whether the perfor-
mance of students in key curriculum areas (e.g., reading, mathematics) is improving
or worsening over time?
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m Is the performance of students in certain sectors of the education system less satisfac-
tory than the performance of students in other sectors? This question can be asked
about

—students in urban schools and students in rural schools
-students in public schools and students in private schools
—students from varying ethnic/language groups

-students in different geographical areas (provinces or states)

m Do student skills and knowledge differ by gender?

m Is there evidence of a relationship between students’ knowledge and skills and such
factors as the type of training that teachers have had, the amount of time they devote
to a curriculum area in a class, or the amount of time that students spend doing
homework?

An adequately designed national assessment can throw light on all these issues. It will
not, however, normally point directly to specific solutions to any problems that it may
uncover. In seeking solutions, it is likely that policy makers and managers will revisit
frequently-tried solutions, choosing the one that seems most appropriate. These include
improving the management of education, increasing the availability of textbooks,
improving supervision of instruction, improving teacher training (both preservice and
inservice), and reforming curricula (e.g., mandating that a greater amount of time be
devoted to a particular curriculum area).

In considering approaches to educational reform on the basis of the findings of a
national assessment, it is well to bear in mind that the choice of a policy maker or
education manager in prescribing action to deal with deficiencies revealed in the
assessment is largely constrained by a lack of knowledge of how the education system
works. Although knowledge about schooling is only partial and does not approach an
integrated theory of school organization, processes, and effects (see Bryk and
Hermanson, 1993), there is a danger, given that national assessments are based on an
input-output model of education, that prescriptions to deal with problems will also be
based on that model. Such an approach would be short-sighted. It is important that
individuals with responsibility for improving the educational service should look
beyond simple input-output models and try to be more creative in their search for
solutions, and to recognize that inadequate understanding in the past has often resulted
in outside (government) efforts to control school inputs that fail to produce the in-
tended consequences.

In considering reforms based on the data gathered from a national assessment, one
should not lose sight of the fact that aspects of schooling that are not fully represented
in the input-output model (or may even be misrepresented in it) may actually play an
important role in affecting student achievement. For example, if we think of schools as
systems, it becomes clear that the production function model of schooling, where
independent cause and effect are dominant features, cannot adequately deal with the
flow of information and communication involving a variety of feedback loops that is a
feature of systems (Bryk and Hermanson, 1993). Furthermore, if it is true that
communitarian aspects of schooling have important implications for student learning,
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then again the input-output approach of our current system of indicators will not
adequately represent what goes on in schools and, as a consequence, will be limited in
its capability to diagnose problems or act as a basis for remedial action.

Such considerations have led a number of commentators to suggest a need for different
types of indicators than the ones currently in use and for a different use for the informa-
tion they provide. It has, for example, been suggested that an indicator system should be
framed around six major topic areas that are of concern in education: learning out-
comes, the quality of educational institutions, children’s readiness to learn when they
come to school, societal support for learning, the contribution of education to eco-
nomic productivity, and equity. Further, it has been suggested that the data derived
from indicators relating to these areas should be directed towards informing diverse
audiences about the state of the education system, rather than being used as a basis for
instrumental action. In line with the need to inform, work should be carried out to
provide in-depth understanding of the forces behind the key indicators. To further this
understanding, research, case studies, and program evaluations are recommended (Bryk
and Hermanson, 1993; United States, National Center for Education Statistics, 1991).

It is difficult to distinguish these activities from the activities that have been the main-
stay of educational research for a long time. If the message in the case for a different
form of indicator is meant to imply that current work on monitoring involving indica-
tors should be abandoned in favor of more traditional educational research, it is un-
likely to be heard. First, traditional educational research has been modest in its contri-
bution to meeting the needs of policy makers and education managers. Furthermore,
the kind of program envisaged in the alternative would be extremely expensive. Rightly
or wrongly, many policy makers see the current indicator movement as providing them
with information that is more relevant than the information that traditional educational
research provided and at a more affordable cost. They should not, however, ignore the
concerns that lie behind the search for alternative indicators and an alternative way of
responding to indicator information. The present system has at best serious limitations
and at worst serious shortcomings that should not be ignored.

Whatever the reasons, the idea of a national assessment and its associated indicator
system is becoming more popular across the world and it seems likely that it will be
difficult in the immediate future for countries to resist the trend to document the
outcomes of their educational endeavors. One may hope, however, that this will be
done judiciously and that national assessments will not be carried out simply for the
sake of carrying them out. Time spent in seriously considering the type of information
that might be useful and how precisely it would be used would be time well spent
before embarking on a national assessment.
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CHAPTER 3

EVALUATION AND CURRICULUM STANDARDS:
INDICATOR SYSTEMS IN AN ERA OF EDUCATIONAL
REFORM

Gilbert A. Valverde

The preceding chapter addressed the issue of national-scale evaluation of the
results of academic learning. The following chapter provides a bridge between
national aspirations or educational goals and the results obtained through the
monitoring and evaluation education processes. Such processes focus on the
school curriculum, i.e., on what is being taught and how it is being taught.
The author discusses the characteristics and advantages of a systemic model
and illustrates the discussion with information and methodologies developed
in conjunction with the Third International Mathematics and Science Study,
or TIMSS. The chapter concludes with an analysis of the implications of this
perspective for educational policy in domains such as school textbooks,
curriculum, indicators of educational development, and reform strategies.

INTRODUCTION

Educational reform is sweeping the Americas. A number of nations have embarked on a
variety of policies devoted to the profound reform of existing educational systems
(Alvarez, 1997). It is particularly important to note the systemic aspect of many educa-
tional reform movements in the region, as it has profound implications for educational
policy making in general, and especially for the design of evaluation and monitoring
systems.

The contemporary educational reform movement defends the point of view that needed
reforms require comprehensive policies that are directed at many different aspects of the
educational system. Certainly this point of view has been defended by programs de-
voted to promoting educational reform in Latin America (see Slavin, 1994), and it is
documented in various descriptions of reforms currently underway throughout the
region (e.g., Alvarez and Ruiz-Casares, 1997). Systemic policies—that is, policies
intended to rearrange authority and resources among individuals and agencies in order
to alter the system by which education is delivered—present a formidable challenge to
policy makers and evaluators alike.



62 W National Systems

Understanding that structural features of an educational system are central to reform
efforts and the effects of these efforts is vital to the future of educational reform policy.
An appreciation of how educational policy can alter these structures, and what the
probable results will be, is greatly enhanced through considering educational goals,
processes, and products as an integrated system. In short, to better understand how to
change or reform education, policy makers must have at their disposal indicators that
measure education systemically.

A meaningful measurement of educational systems requires a comprehensive conceptual
framework and a corresponding array of indicators designed to relate the various parts
of the system to each other, and to their outcomes. If the technologies for the evaluation
of educational reform are to move forward, we need methodologies to collect data
rigorously, consistently, and on a significant number of factors associated with the
processes of schooling—not merely on goals and products. This makes meaningful
analysis of policy alternatives possible, resulting in a deeper understanding of existing
systems as well as potential alternatives.

Considering indicator systems in light of their potential for illuminating policy is
clearly critical at this time for many Latin American countries. Current policy enacted
or being considered in the region include “top-down” policies of setting goals from a
centralized entity (most often a ministry or similar provincial/regional authority) or
“bottom-up” strategies intended to foster pedagogical innovation at the school or
classroom level. Frequently, both types of policies coexist in recognition of the impor-
tance of pedagogical innovation in revitalizing educational delivery systems in a context
in which national or regional authorities are still required to ensure minimum standards
in these delivery systems.

Whether a country is enacting “bottom-up” or “top-down” policies—or a mix of
both—indicator systems play an important role. However, their importance is directly
related to whether or not they provide information that enables policy makers to assess
the relative merits of alternative policies. Currently, most educational policy making is
intended to increase, among other things, the efficiency and quality of education. Such
a context requires indicators that not only assess what children learn, but how they are
taught and the types of results achieved. Thus, not only do policy makers require
indicators of student achievement, they also require indicators of the processes that
explain achievement in order to assess options that have the potential for furthering
their goals.

This paper will first review how monitoring policies regarding both educational goals
(such as curriculum standards) and educational products (measures of student achieve-
ment) inevitably lead to an evaluation that considers the importance of the processes that
transform goals into products. A case is then presented for envisioning new models for
evaluation that make the relationship between these two policy dimensions the explicit
focus of the evaluation process. Educational processes then become an integral link
between goals and outcomes that must be accounted for in indicator systems.
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Some of the essential characteristics of a systemic model will then be addressed. This is
the systemic model of educational opportunities resulting from the work of the Survey
of Mathematics and Science Opportunity (SMSO) at Michigan State University for the
recently completed Third International Mathematics and Science Study (TTMSS)
conducted by the International Association for the Evaluation of Educational Achieve-
ment ([EA). These characteristics are intended to guide the development of integrated
evaluations of curriculum, instructional goals and practices, and student achievement
that constitutes an innovation in the field of educational evaluation.

The paper will delineate how the study of curricular components can provide policy
makers with valuable indicators in a climate of educational reform. It will also explain
how educational systems are organized to deliver the curriculum to students. This paper
will explore these methodological innovations, detail their contributions to the evalua-
tion of educational policy, and provide examples from data collected for studies con-
ducted by the SMSO and the U.S. National Research Center for the TIMSS.

EDUCATIONAL POLICIES, INDICATOR SYSTEMS, AND THE
INVISIBLE PROCESS

Since the early 1980s, the nations of America have embarked on the formulation of
policies intended to address perceived shortcomings of current educational delivery
systems. Two important results of these policy initiatives and associated evaluation
strategies have been the development of assessment systems and the reformulation of
existing policies of curricular governance, or the formulations of new policies in this
area. Policies regarding assessment and goals are often conceived of as joint mechanisms
of system control or “system management” (Apple, 1990) in which measuring products
(most frequently through achievement tests) against purposes (curriculum standards) is
held to provide a scientifically valid, and politically sufficient, evaluation.

However, an increasingly large body of compelling evidence has been collected from
research on assessment and curricular governance regarding problems in both testing
and curriculum policy that have important implications for reform-oriented policy
making.

Pitfalls in assessment and content-driven reform

For more than three decades many countries around the world have conducted a variety
of cross-national, national, and subnational assessments of educational achievement. All
have claimed, to a greater or lesser degree, to have provided important data useful for
ascertaining the effectiveness of educational systems. Educational policy in Latin
America reflects these international trends. This is evident, for example, in a recent
description of evaluation in a Colombian curricular program proposal: The evaluation
will search for failures and successes in order to include the necessary corrective mea-
sures that would guarantee the progress of the student (Ministerio de Educacién
Nacional de Colombia, 1990).
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In many contemporary systems, a primary (if not sole) role of evaluation in the exami-
nation of the effectiveness of programs and policies is the use of student achievement
tests. The implicit assumption of such approaches to evaluation is that the student
achievemnent scores reported in such assessments can, in fact, be attributed to students’
educational experiences, and therefore represent a valid assessment of the comparative
effectiveness of educational programs and policies.

Increasingly, it has been argued that assessments, particularly national assessments, can
be primary motors of educational reform. Certainly this is the case in recent debates in
the United States, including President Clinton’s call for a national testing program. It is
also apparent in the expansion of Latin American efforts in testing. The implicit
deductive scheme leading to such policies appears to have the following components:

m High-stakes tests will clarify and make explicit the goals of education.

m They measure whether teachers, schools and students successfully arrive at these
goals.

m Holding teachers, schools and students accountable through the use of these assess-
ments will provide them with the necessary motivation to improve teaching and
learning.

It has been claimed that such a deductive scheme is based on behaviorist psychology
and pedagogy (Noble and Smith, 1994) and is thus inconsistent with most current
reform efforts in the Americas. Many reforms promulgate the use of modern pedagogi-
cal approaches pursuing the teaching of higher-order thinking skills and critical
thought, some even recommending the use of constructivist pedagogies (Ministerio de
Educacién Nacional de Colombia, 1990; Ministerio de Educacion Publica de Costa
Rica, 1996; Secretaria de Educacién Publica de México, 1993).

Closed-system assessment programs, by focusing on matching goals to outcomes, ignore
the educational process. They implicitly assume that the process of schooling will “take
care of itself” once goals are clarified in tests. In effect, these assessment regimes para-
doxically ignore schooling—that is the process whereby instructional goals are imple-
mented in the classroom. They hold teachers, students, and schools accountable for
outcomes, disregarding the question of whether they have any control over the factors
that provide children the opportunity to learn assessed skills.

A recent review of many studies of testing reveals that such policies affect students and
teachers in ways incompatible with current reform movements. It documents that such
evaluation policies have created environments in which teachers ignore topics that the
tests fail to cover, neglect team-teaching approaches, emphasize basic-skills over higher-
order thinking skills—and even match the format of their teaching to the format of the
tests (Noble and Smith, 1994).

We are therefore confronted with the vital question of whether it is possible for such
assessments to identify faults and strengths related to the educational experiences of
children that would make it possible to identify corrective measures.
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At the heart of this challenge lies the question of whether or not these assessments do in
fact measure what they claim (Airasian and Madaus, 1983). The problem confronted is
one of the instructional and the curricular fairness of the assessments. Simply put, it is
the problem of whether tests measure the objectives of the curriculum, and whether
schools provide learners with instruction in the skills and knowledge assessed. The
answer to this problem represents a critical element in determining the policy relevance
of assessments and lies at the very core of the use of assessments in educational policy.

IEA studies introduced the notion of opportunity to learn (OTL) as a means of ensur-
ing the technical validity of their findings (McDonnell, 1995), and by doing so, intro-
duced not only a concept that revolutionized the technology of educational assessment,
but also provided a tool to enhance the policy relevance of assessments.

OTL provided the IEA studies a measure of how close a match existed between the tests
administered and educational practices in each of the participating countries. Initially,
teachers were requested to look at a copy of the items on the assessments and report
whether they had provided their students the instruction necessary to solve these items
correctly. The simplicity of these early measures belies the enormous conceptual impor-
tance of OTL—it was a first step in recognizing the imperative of characterizing
instruction in order to explain achievement. OTL was the measure of opportunities
necessary to perform well on achievement tests, and is thus a recognition that the
instructional practices of teachers contribute to the attainment of students.

In essence, OTL is the measure of process. Traditiona] assessments were unable to
measure the variety of instructional experiences that explains the knowledge and skills
they measured. OTL instruments began as measures of the content covered by the
teachers of children participating in assessments. Even in the most centrally governed
educational systems, there is a wide variation in the topics and skills covered by teach-
ers. Researchers have shown that the opportunity to learn the skills being tested is a
significant explanatory variable of student performance (Burstein, 1993; Burstein et al.,
1990; McDonnell, 1995; Muthén et al., 1995). Since the early appearance of OTL as a
measure of content covered in class, this concept and the attendant technologies of
measurement have become more complex and more capable of portraying the variation
in educational opportunities provided to children (Guiton and QOakes, 1995; McDonnell,
1995; Schmidt et al., 1996; Schmidt et al., 1997a; Shavelson and Webb, 1995).

OTL provides the vital link between goals and outcomes that turns mere testing into
more solid educational evaluation. It recognizes that how educational resources are used is
every bit as important as which resources are used. Including OTL measures in educational
assessments provides indicators on the educational process as it unfolds in schools and
classrooms, and provides policy makers with vital tools for the evaluation and formula-
tion of reform policies. This preoccupation with goals and processes is extremely
important given the particular character of current educational reform policies.

A major set of research and policy initiatives aimed at improving education in the
Americas is the movement for content-driven systemic school reform. A considerable
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body of work in the United States has contributed to supporting this type of reform (see
Clune, 1993; O’'Day and Smith, 1993). The central tenet of these initiatives is that the
reform of educational systems must be driven by curriculum. It is stated that ambitious
curricula must be formulated and that appropriate mechanisms must be designed to
implement these curricula so that students may have the opportunity to attain high
levels of achievement. Content-based reform holds that a core curriculum provides a
basis for determining which resources are necessary to ensure that students are provided
the opportunities required to master them. Thus, the curriculum would directly impact
teacher training and certification, school course offerings, instructional resources, and
structures of educational governance and accountability. In fact, it is sometimes held
that contrasting the curriculum with educational practices in the classroom is required
to accurately monitor how students are provided with adequate opportunity to learn,
and is one of the evaluation responsibilities of a reformed system.

High expectations concerning the role of curriculum standards are certainly held in
Latin American countries; a case in point are the statements made by the current
president of Mexico, while serving as Secretary of Education: “The planning of pro-
grams of study is one method for improving the quality of education” (Zedillo Ponce de

Leén, 1993).

Theoreticians of content-driven systemic reform make reference to educational systems
with strong national curricula in formulating their policy proposals. For example,
O’Day and Smith (1993) state, for the case of the United States, that: “When fully
implemented, this model of content-driven systemic reform would be a uniquely
American adaptation of the educational policies and structures of many of the world’s
highly developed nations” (p. 252). Clune (1993) also mentions that a possible result of
content-driven systemic school reform would be a centralized system of governance and
curricula ‘resembling the national curricula and educational ministries of countries that .
have high levels of student achievement” (p. 233).

Problems arise from a number of instances in which standards are only formulated as
pedagogical goals for the system, without regard to the actual pedagogy that leads to
their realization. When such standards are coupled in closed spstem assessment programs
as outlined above, the consequences for reform can be disastrous.

OTL, as we have seen, arose as an answer to a very basic question regarding the fairness
(which, for assessment technicians, is called validity) of assessments. Is it fair to judge
students against performance on tests for which their educational experiences have not
prepared them? Is it fair to judge teachers or schools against the performance of their
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students on such assessments when they have no control over the instructional resources
necessary to teach the requisite skills? An educational policy analog to OTL also exists.
These are standards concerning the provision of opportunities to learn.

Sometimes known as school delivery standards (McDonnell, 1995; Porter, 1993), they
have the potential of enhancing the effectiveness of curriculum policy by performing two
very important functions (Porter, 1993), one symbolic, the other technical.

The symbolic function of school delivery standards can be to provide a new image or
paradigm, a sense of “imaginative possibility” (Apple, 1992) concerning what ideal
instruction might be. Well formulated, such images may motivate teachers to be
innovative and creative. The technical function relates to the monitoring of implemen-
tation. School delivery standards can also provide the basis for regulating the actions of
teachers, school officials, and other educational and political agencies.

Contemporary reform strategies include a press toward teaching less simplistic, factual,
or algorithmic knowledge and more conceptual and critical skills. Clearly, such an
emphasis requires, in the case of many educational systems, shifts not only in what is
taught, but also in Aow it is taught. This is of course a primary inducement for policy
makers to consider both the setting of curricular goals and the establishment of delivery
standards.

A central tenet of advocates of systemic educational policy is that curriculum must drive
it. These advocates hold that ambitious curricula must be formulated and that appropri-
ate mechanisms must be designed to implement these curricula so that students may
have the opportunity to attain high levels of achievement. Content-based reform holds
that a core curriculum provides a basis for setting school delivery standards. Thus, the
curriculum would directly influence teacher training and certification, school course
offerings, and instructional resources and structures of educational governance and
accountability (including test design and administration). In fact, it is held that con-
trasting the curriculum with educational practices in the classroom is required to
accurately monitor how students are provided with adequate opportunity to learn, and
is an evaluation responsibility of a reformed system.

Thus, contemporary reform strategies, as well as assessment technologies, require that
the processes of education be examined much more closely in ways that enhance the
usefulness of the information for serving reform strategies. The dilemma, as presented
in Figure 1, is to devise models of evaluation that unpack the “black-box” of the
educational processes in order to understand how inputs and goals are transformed into
products. '
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Figure 1. The Problem of Integrating Process into Evaluation Strategies

Note: The challenge for evaluation is to account for processes in ways that directly link them
to goals, inputs, and products.

THE VISIBLE PROCESS: A SYSTEMIC MODEL OF EDUCATIONAL
OPPORTUNITIES

In an era of educational reform, educational policy makers require policy-relevant
evaluation that can uncover the institutional and pedagogical correlates of differences in
achievement levels. Policy makers and researchers alike are concluding that the proper
role of educational evaluation is to help uncover the systemic features, instructional
practices, and other educational inputs and processes that are best suited to shape
desired educational outcomes.

In designing data collection and analysis strategies for the TIMSS, a study of educa-
tional systems as they currently exist to deliver educational experiences to students was
used. A complex array of data collections interrelated through a systemic model of
educational opportunities, within which the achievement data are but one important
component, was contrived. We think of these educational opportunities as the formula-
tion of national or subnational intentions and their classroom implementation. They
are policy instruments and teaching techniques intended to guide realized experiences.
The model recognizes that actual learning or realized educational experiences are
subjective processes realized by each student.
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The starting point for model development is a tripartite model of curriculum, as shown
in Figure 2, which has been a traditional feature of IEA studies for some time. This
model makes an analytical distinction between curriculum as system goals, curriculum
as instruction, and curriculum as student achievement. Each of these dimensions is
known, respectively, as the intended, implemented, and attained curriculum.

Figure 2. IEA Analytic Model for Curriculum

Intended curriculum: system
palicies, plans, and goals

The systemic model of educational opportunity, developed at the U.S. TIMSS Center
through a separate grant known as the Survey of Mathematics and Science Opportuni-
ties (SMSQ)!, centers on the premise that one purpose of an educational system, and a
primary focus of its pedagogical role, is to enable educators and policy makers to
provide opportunities to learn the sciences and mathematics. In this schema we recog-
nize curricula, schools, and teachers as elements that both define and delimit the
potential learning experiences afforded to students for learning mathematics and the
sciences. The opportunities to reach a learning goal (e.g., have useful knowledge and
skills centered around specific topics) have a direct impact on the actual accomplish-
ment of that goal by students.

The term goal is used to refer to content as defined by analytic curriculum frameworks
(Robitaille et al., 1993; Survey of Mathematics and Science Opportunities, 1992a;
Survey of Mathematics and Science Opportunities, 1992b), and includes performance
expectations and attitudes. This section presents the salient features of the SMSO
systemic model of educational opportunities that is the theoretical framework for the
TIMSS data collections (Schmidt et al., 1996; Schmidt and McKnight, 1995). This
model is organized around four fundamental questions: What are students expected to
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learn?; Who delivers the instruction?; How is the instruction organized?; and What have
students learned?

Figure 3 depicts the constructs and interrelationships in the model. The four columns
represent the four primary research questions, and the four rows specify the four levels
of the educational system to be examined. The arrows show the network of relationships
among the constructs.

Figure 3. SMSO Systemic Model of Educational Opportunity
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Note: This madel recovers the educational process through explicit linkages to inputs, goals,
and products. These linkages are made through the category system of the SMSO analytical
curriculum frameworks.

What are students expected to learn?

Describing educational opportunity begins with the description of the knowledge and
skills students are supposed to master. There are three main levels of the educational
system at which goals are commonly set: the national or regional level, the school site
level, and the classroom level.
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The first question involves not only the determination of learning goals for a system or
country as a whole, but the differentiation of such goals for subdivisions of the educa-
tional systems, including regions, tracks, different types of schools, and classrooms.
Targeting each level of the educational system, the general questions become:

m What goals are pursued at the national or subnational level?
a. How are these goals aligned to grades and how are they sequenced?
b. Who decides which goals are pursued and how are these decisions are made?
c. How, and on what basis, are pupils differentiated with respect to the goals they
are to pursue?
m What goals are pursued at the school level (or for various types of schools), and how
are these influenced by national or subnational goals?
m What goals are pursued at the classroom level or for various types of classrooms of
students? What influence is exerted by national, subnational, or school-wide curricu-
lum objectives?

The substantive issues here concern the curriculum. In the parlance of IEA, the learning
goals specified at the national/subnational level is the intended curriculum, while the
specification of learning goals at the school or classroom level is at least part of what is
designated as the implemented curriculum. The curriculum, as goals and plans for the
distribution of potential learning experiences, is one of the major concepts in this
model. As suggested by the preceding questions, the TIMSS studies the concept at each
level of the educational system.

Who delivers the instruction?

Educational opportunity is also characterized through the delivery of instruction, which
is the central role of teachers. One way to characterize a teacher's role is to describe the
official teacher certification qualifications, which may include grade and subject
restriction, educational attainment requirements for awarding each license, type of
educational degree required, and any specific course work or practical experiences that
may be required.

The teachers’ professional environment also influences the delivery of the instruction.
Environment refers to such things as time usage, including the proportion of profes-
sional time spent in actual teaching or in planning coursework.

Since teachers play such a central role in the education system, portraying them in detail
is critical. Many studies have shown how teacher characteristics influence quality of
instruction, and hence the quality of the educational opportunity (Carlsen, 1991;
Cohen, 1988). Two broad categories of a teacher’s characteristics are especially impor-
tant: background and beliefs.

Teacher background variables include age, gender, education, subject taught, and
teaching experience. Teacher beliefs address subject matter orientation, and subject
matter-specific pedagogy. Teachers’ beliefs about subject matter (the views they hold
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about the disciplines they teach) can affect instructional practices and student achieve-
ment. Teachers' pedagogical beliefs, on the other hand, refer to their notions about the
best way to teach a particular topic within a discipline.

Underlying the research for this section is an examination of teachers’ personal charac-
teristics: what they believe about school subjects and how they are best taught, and how
they are trained. As all these characteristics influence the delivery of curricula—or of
potential learning experiences—and they allow us insight into the types of alignment
that exist between teacher training and practice, and national/subnational curriculum
objectives. This data, when coupled with achievement data, can test the assumption of
systemic reform advocates that such alignments affect educational attainment. It will
also help identify particular subject matter and pedagogical beliefs that will best ensure
the delivery of challenging curricula to students throughout the system.

How is the instruction organized?

Along with expectations for student learning and the delivery of instruction by teachers,
the manner in which the instruction is organized influences the implemented curricu-
lum, and therefore, the potential learning experiences of students. No single decision
maker determines the organization of instruction. The array of possible loci of decision
making concerning instruction is wide. Decisions may be made at the very top of the
educational hierarchy or at intermediate levels. The locus of decision making may also
be at the school site—with school administrators or with the classroom teachers charged
with deciding how they teach content to their students.

This diffusion of decision-making authority is manifested in many ways. For example,
there are important variations in the age-grade structure of educational systems and in
the nature of the schools that serve different arrays of grades. Also, the school system
often organizes students into different curricular tracks. There is no doubt that these
circumstances determine organizational characteristics of the educational system. They
also influence the qualifications of the teaching force and the types of instructional
resources available to those teachers. In addition, they have a great bearing on the time
and material resources available to students.

Implicit to how the instruction is organized are the school course offerings. The func-
tions that schools perform that support the offering of courses in various school sub-
jects, and the roles that individuals in the school perform in support of those functions,
affect the instructional organization.

The organization of instruction also occurs in individual classrooms. Thus, the factors
influencing the implemented curriculum include such elements as: textbook use,
structure of lessons, uses of instructional material, student evaluation, student participa-
tion, homework, and student in-class grouping.

The organization of national and subnational goals into programs of study and into
course offerings are decisions frequently made at the school site. Therefore, school
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authorities are important potential sources of information on course offerings. Teachers
can provide extensive data on their instructional practices and on how they organize
lessons and deliver them to students.

What have students learned?

With the purpose of defining the educational system being to identify the factors that
determine what and how students learn, examining student characteristics is important.
Beyond the influence of curriculum goals, teachers, and instructional organization,
student characteristics influence the process by which potential learning experiences are
actualized. Schools cannot provide actual learning experiences, only opportunities for
such experiences. In the end, the interest, motivations, aspirations and other characteris-
tics of students, influenced by their personal backgroundé, transform potential experi-
ences into realized experiences. Important student characteristics include the following:
the student’s academic history, the economic situation of the student’s family and the
student’s socioeconomic status, cultural involvement of family, self concept, time spent
outside school, motivation, and interest.

Identifying and measuring every component of an educational system is neither possible
nor desirable. However, this model of educational experiences recognizes the intercon-
nections between the elements of the educational system in a way analogous to the
conceptualizations of the proponents of the systemic reform movement in the United
States (Clune, 1993; O’Day and Smith, 1993). This is a generic model that can be used
to describe many specific educational systems. It does not advocate a particular system,
but is rather intended as a template against which to identify different systemic varia-
tions.

A STRATEGY FOR SYSTEMIC EVALUATION

Having presented the model of potential educational experiences, I will now discuss a
measurement strategy, also developed by the SMSQ, that links the model to various
data collections. This strategy, developed for the cross-national study of mathematics
and science education, was intentionally designed to apply to national evaluations, as it
was the conviction of the research group from the outset that cross-national evaluations
are only useful if they are also useful national evaluations.

The subdivision of curriculum into three components (see Figure 1) is intended as an
analytical tool, a way of isolating aspects of curriculum for study. However, the TIMSS
data collections are designed in an integrated fashion. The integrating elements are the
TIMSS curriculum frameworks.

The TIMSS directly links the curriculum and subject matter elements of the model
through the curriculum frameworks. The frameworks provide the unifying language for
the TIMSS as a whole and for the curriculum analysis component in particular. These
frameworks represent a multicategory, multiaspect specification of the content and
performance expectations and perspectives in a form relevant to the measurement of
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curricular material and tests. They provide a set of conventions that serve as the com-
mon language system. In brief, they represent the operation of mathematics and science
as measurable entities in the provision of opportunities to learn.

The TIMSS curriculum frameworks are used to characterize all components of the
TIMSS data collections. Courses, test items, achievement scales, textbooks, curriculum
guides lessons, and teachers pedagogical beliefs are all depicted in terms of framework
categories and can be linked throughout the analyses. For example, we can link curricu-
lum coverage in curriculum guides and textbooks on the subject of “estimating compu-
tations” (one category from the content aspect of the TIMSS mathematics frameworks)
with student performance on a set of achievement items covering this topic. We also see
how the performance expectations required to solve the particular set of items, which
could be, for example, “selecting or constructing mathematically equivalent objects” ( a
category from the performance expectation aspect of the framework) is linked to the
presence of such performance expectations in textbooks or curriculum guides. We can
also link teacher responses to pedagogical beliefs about teaching “proportionality” with
actual lessons on proportionality, and with a textbook presentation of that content.

The use of these types of analytic frameworks to tie together every data collection
instrument provides a unique opportunity to study the alignment of all elements of the
system in providing opportunities to learn defined curricular elements. These frame-
works are the central technology designed to link measures of intention, implementa-
tion, and achievement.

The measurement of intention

The SMSO systemic model of educational opportunity recognizes the importance of
national or subnational specifications of learning goals that are understood to embody
the intended curriculum. Such statements of student learning goals are often found in
official documents such as curriculum guides and programs of study. These documents,
however, vary in the detail with which they specify the learning goals. Although not
always official, textbooks also provide information on student learning goals. The
information is usually detailed and combines information about goals at the official or
semi-official level with information on the likelihood of various goals at the school and
teacher level.

The curriculum, by specifying the learning goals at the national or subnational level,
sets parameters that emphasize certain potential learning experiences and constrain
others. For example, in a country with a mandatory national curriculum promoted by
national assessments and a school inspectorate, the inclusion of a learning goal does not
guarantee that it will be covered—that is, that the opportunity will actually be provided
in classrooms—but it does greatly increase the probability of that event. The absence of
a goal similarly increases the probability that potential learning experiences related to
that goal will not be provided, but as before we deal only with changes in probabili-
ties—in the probability distributions of potential learning experiences—and not with
certainty that opportunity will not be delivered.
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Differences across provinces, municipalities, or schools in the specification of learning
goals, and the policies related to the learning goals, are critically important in under-
standing these relationships. The system-level specification of learning goals sets param-
eters by which potential learning experiences are constrained—although perhaps not in
equal degree—no matter what the type of system.

The model envisions the curriculum as a primary defining element of potential educa-
tional experiences. It shapes national goals and expectations for learning. These poten-
tial experiences are themselves important systemic features and are closely tied to
educational policy and issues of educational quality. Characterizing these features
provides an understanding of the types of philosophies and goals that underlie them,
and provides a fundamental element to understanding the context within which
curricula are implemented.

Accordingly, curriculum is an outcome of equal importance to student achievemnent.
How the intended curriculum is designed, what it includes, what policies of control are
associated with it, and who decides what students are expected to learn are all funda-
mental political features of educational systems. These features are of central concern in
any formulation of reform policies. The ability to link these features to other outcomes
such as instructional practices and student achievement is the other strength of this
model: it permits us to study how potential educational experiences become trans-
formed and actualized as the curriculum is implemented in schools and classrooms.

The aims of TIMSS include analyzing the relationships of concepts, shown in Figure 1,
that lie outside of achievement, such as national/subnational goals. These goals set the
parameters or constraints within which potential learning experiences are delivered.
Thus, an understanding of those constraints is central to improving the provision of
educational opportunity. Policy makers, curriculum developers, and educators in many
countries are struggling with the reform of their curricula. What should a “world-class
curriculum,” for example, in mathematics and the sciences, have as its content and as its
performance expectations? Should it include noncognitive goals as well? What attendant
policies need to be associated with such a curriculum? If policy makers are serious in
wanting to address these issues as they undertake reform, then comprehensive and
document-based descriptions of what different countries are actually doing are necessary
to begin such deliberations.

The first purpose of the SMSO curriculum analysis is to answer, at the system level, the
question: What are students expected to learn in mathematics and the sciences? As
described earlier, the specification of national/subnational intent or goals delineates the
defining characteristics of educational opportunity at the broadest level. The inclusion
or exclusion of a specific content or performance in the national/subnational goals
affects the probabilities associated with the provision of such potential learning experi-
ences. In this way, the intended curriculum provides the necessary—but only in a
stochastic sense—condition for the provision of educational opportunity. The study of
such parameters provides the fundamental foundation from which a country’s opportu-
nity structure is interpretable.
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The important links of the intended and the implemented curriculum serve as an
example. Examination of these links is equivalent to the exploration of the structure of
educational opportunity. What these links look like, what role curriculum guides and
textbooks play, and how policies such as national systems of control, grade-level organi-
zation, and tracking affect the links, are all important questions in the study of potential
educational experiences.

Additionally, from the point of view of national ministries or subnational authorities, a
characterization from an international perspective of national/subnational intent along
with the attendant policies is needed to inform policy decisions. What the national/
subnational goals are, and what policies of enforcement are associated with them, are
matters for national or subnational policy setting. No longer do most policy makers
wish to set such policies in isolation, or in ignorance of what others—particularly their
economic competitors—are doing.

From these two points of view—a study of educational opportunity and curricular
policy setting at the ministry or subnational level—the characterization of the curricu-
lum, as an answer to the question of what students are expected to learn, is essential. Yet
so also are the attendant questions of who determines learning goals in a country, in
what form and with what document structures the goals are specified, what policies
exist in support of the learning goals, and in what ways these factors of the educational
system are interrelated.

The question taken from the SMSO systemic model of educational opportunities
with which this the first aspect of the curriculum analysis is concerned is: What are
students expected to learn in mathematics and the science at the national or
subnational level? ‘

The measurement of implementation

Schools and teachers, through their characteristics and activities, also help to frame the
potential learning experiences provided to students. The curricular organization of the
system and the school, and the characteristics and subject matter knowledge of the
teachers affect the provision and quality of potential learning experiences. The learning
goals used by the teacher in the classroom, and the course offerings provided by the
school further delimit and shape those opportunities. Thus, the next step in under-
standing educational opportunity is to measure what happens in the delivery of instruc-
tion to students. Specifically, what are the concrete measures taken by people or organiza-
tions to ensure the actual fulfillment of curriculum policy?

Implementing the curriculum entails the full scope of operations performed by the
teachers and school administrators—those people entrusted with carrying out educa-
tional policy. Thus, school goals, teacher content goals, opportunities to learn, and
instructional practices are all important aspects of implementation. Other important
characteristics are the teaching force, the schools, and the national/subnational system
that heavily influence the quality of implementation.
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The SMSO has designed instrumentation to measure teachers’ content goals, school
goals, and more classic measures of OTL. For teacher content goals, the instrument
measures what teachers intend to teach students and how many periods are allocated to
the instruction of the content. The methods measure content goals against the TIMSS
curriculum frameworks and link them with other aspects of implementation and with
the measures of the intended and the attained curriculum.

The OTL aspect of the instrumentation has been substantially redesigned in respect to
previous IEA studies, and is linked through the curriculum frameworks to all other
measures. The redesign entails identifying groups of items from the achievement tests as
exemplars of different content categories from the TIMSS curriculum frameworks.
Teachers are asked to respond whether they have taught or intend to teach the content
represented by the items and presented in terms of the frameworks. This new design is
intended to increase the likelihood that teachers will provide OTL data that will not
center on the specifics of individual items, but rather on the content categories that they
represent.

There are also qualitative aspects of implementation. The personal characteristics of
those people charged with the responsibility for realizing national intentions in the
classroom mediate implementation. Characteristics of the schools and the educational
system within which implementation takes place also influence implementation. A
variety of measures survey the criteria that potential teachers must meet to be officially
qualified to practice as educators and to practice in a particular setting (types of schools,
working with certain types of students, etc.). Other portions of the instrumentation
measure the professional environment that teachers experience in their schools, and
explore a variety of personal characteristics of teachers. These characteristics especially
include their subject matter orientations and pedagogical beliefs regarding the teaching
of school subjects.

The delivery of instructional activities and the provision of potential learning experi-
ences mostly takes place in the local school and, more precisely, in the classroom under
the guidance of an individual teacher. Because of the “practical” character of these
activities and the limited ability of most systems to monitor school or individual teacher
decisions, major variations in instruction exist across schools and across classrooms
within schools, even within “centralized” systems. Consequently, a primary focus for
studies of potential learning experiences must be instructional practices—the actual
actions carried out in the classroom.

In contrast, since goals are intentions, not provided experiences, they may be set at any
or all levels of a system. Thus, a “centralized” system might be one in which national
goals are specified and in which great efforts are made to control classroom activities, or
it might be one in which such goals exist, but autonomy is permitted at many levels in
the delivery of instruction. Distinguishing goals from actual activities and experiences is
extremely important at both the conceptual and empirical levels. Therefore, in looking
into how instruction is organized, the TIMSS instrumentation® explores the following
sets of questions:
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1. How is the system at the national or subnational level organized?
a. What grade levels does the system have?
b. How are the grades grouped into schools (primary, lower secondary, upper
secondary, etc.)?
2. What roles and functions do schools play in the delivery of instruction, and how are
mathematics and the sciences organized in school offerings?
a. What are the programs of study?
b. Are the subjects taught sequentially or simultaneously?
c. What roles do schools play in supporting instruction (e.g., resource allocation vs.
community, student, and family relations)?
d. How are resources allocated to instruction?
e. How is this related to teacher learning goals?
3. How is classroom instruction organized?
a. How are lessons structured?
b. How are textbooks and curriculum guides used in instruction?
c. What instructional activities are used, such as laboratories, lectures, demonstra-
tions, groupings, student evaluations, etc.?
d. How are in-class practice and homework used in instruction?
e. In what ways do students participate in the instruction?
f. How is this related to teacher learning goals?

The organization of instruction occurs in both the school and in individual classrooms.
The system itself has a structure by which instruction in a broader sense is organized.
The latter has profound implications for instructional organization at the school and
classroom levels, and together they play a major role in determining the quality of
potential learning experiences.

The measurement of attainment

In the systemic model of educational opportunities, the measurement of achievement
entails the measurement not only of what mastery pupils have attained, but also of
other student characteristics. Just as it is necessary to distinguish between intention (or
potential experience) and implementation (activities related to the further definition of
potential experiences)—it is also necessary to distinguish between potential experiences
and the active engagement of a student in an experience, and attainment (the changes
produced within the student, as reflected on tests, through the activity and as a result of
the realized learning experience). Therefore, student characteristics, including social,
cultural, and economic backgrounds affect attainment by affecting individual student
experiences during an activity. The factors of student background that mediate between
provided “potential experiences” and student attainment are, for convenience, consid-
ered a part of the measurement strategy for achievement or the attained curriculum,
since they bear a strong relationship to student attainment in most countries.

For the TIMSS, the SMSO used preliminary curriculum data to draw up the content
specifications for these tests to insure concentration on those content areas that are most
important to participating nations.
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Three kinds of items exist in these tests: multiple choice items; items requiring short
answers such as a number, phrase, diagram, or sentence; and extended response items,
requiring more extended efforts to show in writing student reasoning, intermediate
steps, written explanations, or other more extensive products of student performance. In
addition, there are a variety of performance tasks that will be administered to a subset of
the national student sample.

An analysis strategy

The examination of educational systems entails the description of their most important
elements as goals and how they are implemented in classrooms and realized in student
achievement. Thus, the analysis strategy must integrate the systemic components
associated with the intended, implemented, and attained curriculum.

The key to this integration in the analysis strategy of the SMSQ is the analytic curricu-
lum frameworks. These frameworks form the central measurement strategy of the study.
They are used to characterize curricular materials, content-specific pedagogical ap-
proaches, and student performance among other outcome measures. These important
tools make the detailed interrelation of various data collections possible. This is one of
the SMSQO'’s most important contributions to systemic evaluation: the possibility of
relating policy formulations of curriculum intentions to in-school implementation
(school organization and classroom processes) to the attained curriculum (student
achievement). The curriculum frameworks make this possible and a comprehensive set
of new analytical procedures is being developed to integrate the results of the various
measurements. One such integrative strategy is intended to uncover the relationship of
the intended curriculum with teacher implementation and student achievement. Table 1
presents an example of an analysis table designed to illustrate data that can be used to
study such relationships across countries (or subsystems).

Table 1 outlines the types of data available in TIMSS through the measurements
described in the three previous sections, by which relationships between intended,
implement, and attained curricula can be explored. It illustrates the exciting possibilities
of the innovative design of TIMSS: we can observe patterns of national intentions as
they relate to teacher presentation of content and to student achievement. Relating these
patterns to other systemic characteristics and policies such as tracking, for example,
provides the potential for understanding systemic change.

Exploring and describing how indicators of the intended curriculum relate to those of
the implemented and attained curriculum involves the development and refinement of
new indices and associated statistical procedures. This set of indicators and their links to
achievement serve the goal of developing a sound system of indicators that recognizes
the full complexity of the educational process.

This is the central contribution of the SMSO to the national educational policy stud-
ies—a comprehensive attempt to uncover systemic characteristics, their interrelation-
ships with each other, and with student achievement—an enriched model for educa-
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tional evaluation. The opportunity to examine a system of interrelated indicators with
explicit relationships permits the examination of precisely those relationships that have
been lacking in many previous methods of evaluation.

Table 1. An OTL Analysis Table

ACHIEVEMENT TEACHER DATA CURRICULUM AND
DATA TEXTBOOK DATA

no. of average | % of teachers | % of toral % of teachers | % of state average %

items pvalue | reporting number of reporting curricul-um | of
having mathematics | having guides textbooks
covered topic | class periods | taugheskills | conwining | devoted to
in class devoted to necessary to topic coverage of
teaching the | solve items among this topic
topic objectives (national
for this textbook

grade level sample)

Note: This example illustrates some of the types of linkages that can be made in the analysis of TIMSS
data, using mathematical or science content as the linking element. It shows some of the possibilities
that exist to explore the relationships between curriculum policy, teachers' instructional practices, and
student achievement. Such data exist for all of the almost fifty countries in the TIMSS. (This table
reports only field trial data for eighth grade mathematics in the United States). The table shows that
there are some content areas in which more children solve achievement test items correctly when the
subject matter has been covered by their teachers and has also received considerable attention in
textbooks and state curriculum guides. It also shows some content areas in which, despite teacher
coverage and considerable attention in textbooks and curriculum guides, students perform poorly on
related test items. Using tables such as this, in conjunction with the detailed information on teachers’
instructional practices and the design of textbooks, evaluators and policy makers can uncover elements
that can lead to the formulation of more effective curricular policy.
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SOME ADDITIONAL EXAMPLES OF THE APPLICATION OF THE
SMSO TECHNIQUES

A closer look at measuring the intended curriculum

The sources of information used by TIMSS to measure the intended curriculum are
curriculum guides, textbooks, and curriculum experts. Complete descriptions of these
methods can be found in a series of recent books (Schmidt and McKnight, 1995;
Schmidt, McKnight, Valverde, Houang, and Wiley, 1997b; Schmidt, Raizen, Britton,
Bianchi, and Wolfe, 1997¢).

In order to understand the following examples, it is important to note that the SMSO
designed a set of curriculum analysis procedures that included detailed analysis of
curriculum guides and textbooks. The procedures also include tracing topic coverage
across all grade levels and questionnaires for curriculum experts. These procedures are
all tied to the language system of the TIMSS curriculum frameworks. For the procedure
known as document analysis, a methodology of content analysis is used that involves
partitioning documents into relatively homogeneous blocks, the substance of which is
then coded according to the frameworks. This results in a detailed inventory of con-
tents, performance expectations, and perspectives throughout the book. This is done for
curriculum guides and textbooks at all three populations. For a small number of topics
(called in-depth topics), country coders analyze the documents to provide information
about the topic coverage at all grade levels, from the beginning of schooling to the end
of secondary school. This task is also done for all topics in the frameworks, based on
judgment rather than on formal document analysis. Experts (using documents as
appropriate) provided this information. A set of mathematics and science experts from
each TIMSS participant county responded to the expert questionnaire, which addresses
broader issues such as reforms, patterns of governance, distribution of authority in
curriculum decision making, and calculator and computer usage. This data collection
has concluded, with 48 countries collecting and submitting data from more than 1,200
textbooks and curriculum guides to the SMSO.

The case of curriculum, teaching, and achievement in Colombia®

The Republic of Colombia participated in the recently concluded TIMSS, and the
achievement results, in terms of their comparison to the other 40 countries participat-
ing in this aspect of the study, were disappointing. In science, for example, of 41 coun-
tries, 39 had mean achievement scores that were significantly higher than Colombias.
Only one country, South Africa, ranked lower. The situation for achievement in math-
ematics in Colombia was identical (Beaton et al., 1996a; Beaton et al., 1996b).

If the sole product of the TIMSS were these achievement scores, participation for
Colombia would largely have been a waste of time. However, because the TIMSS used a
measurement strategy based on a systemic model incorporating data on goals, processes,
and outcomes, there are a variety of policy-relevant analyses that Colombian policy
makers and researchers can pursue within the data.
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Figure 4: Most Emphasized Science Topics in Grade 8 Textbooks of the Four Latin
American Countries

Dynamics of motion Time, space, and Fluld behavior Habitais and Blomes and

Argentina

Classification of matter Physlcal Biomes and Life cycles Physical
roperties

Colombia
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Dominican Republic

Sclence andother ~ Organg & ., Atoms, lons, Classification of
disclplines tissups

molecules matter

Mexico

o 02 ) 0.4 0.8 0.8 1
Percentage of texts

Note: Bars depict percentage of textbook space accounted for by up to five most-emphasized
topics. These data are derived from a nationally-representative sample of all required or most
commonly used textbooks for the full mandatory science curriculum at this grade level.

For this example, let us look first at some elements Colombia’s intended curriculum as
manifested in student textbooks. Figure 4 presents data on the relative topic emphases
in a nationally-representative sample of Colombian eighth grade science textbooks as
well as in the other three Latin American countries in the TIMSS: Argentina (province
of Chaco), the Dominican Republic, and Mexico.

As can be seen, Colombian textbooks emphasize both natural and physical sciences, a
situation that harmonizes with national goals made explicit in national curricular policy.

What about classroom processes? What are teachers in Colombia teaching? As Figure 5
shows, a national sample of Colombian eighth-grade teachers report emphasizing
natural sciences in their instruction in close alignment with the textbooks they use.
However, they do not emphasize physical sciences in a manner consistent with text-
books. Surely, these variations in opportunity to learn have consequences for student
achievement. Table 2 clearly shows this.
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Figure 5. Topics Most Emphasized by Teachers
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Note: These are the five topics emphasized most by national samples of 8th grade teachers in
Colombia, Japan, and Germany. Despite the presence of considerable material on physical
science in their textbooks (see Figure 4), Colombian teachers appear to devote little instruc-
tion to these topics relative to the life sciences.

From this table it is clear that students in Colombia perform much better on those
subareas of sciences that are emphasized in both textbook and classroom instruction.
Further analysis in Colombia will surely be needed to prioritize a search for factors
explaining the reluctance of teachers to implement the physical sciences aspects of the
curriculum. A comparison of data of teaching, textbooks, and curriculum guides is
likely to suggest alternatives in curriculum policy that have potential for ensuring that
students are supplied with appropriate opportunities to learn the physical sciences.

The case of school-leaving examinations in the Middle Fast and North Africa

Since the development of the original methodologies for the TIMSS, the SMSO has
had occasion to apply them to new evaluative settings, one of which was an analysis of

school-leaving examinations in biology and mathematics in some countries in the
Middle East and North Africa (Valverde and Schmidt, 1995).

Examinations, as stated earlier in this paper, are often intended to drive teaching and learning
in educational systems. This is especially true for “gate-keeping” assessments such as those
intended to provide students with a school-leaving credential or determine their passage
into institutions of higher education. Of these types of tests it is particularly true that:
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Table 2. Colombian Achievement Ranking in the TIMSS According to Science
Topics

Contents International Ranking

Life cycles 2

The influence of science and technology 6
on society

Note: The topics in boxes are those that receive emphasis in both textbooks and teachers
Instructional practices as noted in previous displays.

“... tests exemplify educational goals... Our tests, especially in latter
stages of the educational process, must reflect and form the greater
society, promoting and defining its leadership criteria as well as articulat-
ing our aspirations for it.” (Wiley, 1982, p. 100; emphasis author’s)

The World Bank, in preparing a report on education in the Middle East and North
Africa (MENA), wished to investigate what school-leaving examinations-evaluated using
SMSO methods could reveal about the quality of education. To that end a sample of
tests was collected.

The focus of the analyses performed by the SMSO was the following characteristics of
the examinations: the mathematics or biology subject matter covered in each test item;
and the associated expectations for student performances, or specific skills that students
were intended to demonstrate in the successful solution to each item. Each of these test
forms was coded using content analytic methods developed by the SMSO for the
curriculum analysis component of the TIMSS. The unit of analysis that was coded was
each test task. This term is used instead of test item because many individually numbered
test itemns on each test were made up of a series of discrete tasks. That is to say, items
often included more than one question to which examinees were expected to respond—
each one of these questions was termed a test task.
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Every task on each form for which a separate student response was intended was coded
using categories from the TIMSS curriculum frameworks. The codes assigned to each
task or intended response (often more than one) constitute the data from which analysis
files were created. Two categories of codes were used: content and performance expecta-
tions.

Content refers simply to the mathematics or science topic areas covered by each item or
task. Performance expectation refers to expected student performances—performances
that students are expected to demonstrate while engaged in the solution of the test tasks.
This latter category of codes specifies what the tests intend students to do with the
mathematics or science content.

A variety of analyses were performed. Here, I would like to call attention to an analysis
that has major implications for educational policy in MENA and that illustrates the
policy-relevance of indicators developed by the SMSO that are not strictly related to
traditional methods of evaluation.

The performance expectations—that is, what tests intended students to do with biology
or mathematics—were identified for each test. The profiles that were created were then
further refined to identify predominant expectations (those that represent the major
emphases of the tests). The operational definition of predominance was performance
expectations present in at least 70 percent of the test tasks. Table 3 presents a summary
comparing mathematics school-leaving examinations with those of a European country
with a long tradition in the use of such tests: the French baccalauréate examinations
administered in Paris and Aix in 1991 and 19924

The list of MENA core expectations includes four expectations from the general areas
of knowing, using routine procedures, and mathematical reasoning as they are characterized
in the TIMSS frameworks. Most of these are also present in the French tests from the
sample. The French forms also included performance expectations in the areas of
investigating and problem solving and communicating that were not common across the
MENA sample considered as a whole.

This and other analyses conducted in this study led to the discovery of a striking feature
of MENA tests. When examining content and performance expectations in conjunction
with each other, we found a relative lack of tasks connecting between mathematics and
real-world contexts. This is remarkable because this is an area that has received consider-
able attention in mathematics educational reform efforts in Europe, North America,
and MENA itself. In fact, tasks evaluating examinees’ abilities in the area of problem
solving were largely absent from tests in the MENA sample. These tests seem to indicate
a concept of school mathematics as a subject largely devoted to the recognition and
repetition of definitions and theorems, and the performance of algorithms and other
routine procedures. There were certainly differences between the test forms and coun-
tries regarding this emphasis, but the overall trend appeared clear.
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Table 3. Core Performance Expectations

MENA France

To represent
Use equipment

Carry out routine procedures Carry out routine procedures
Use more complex procedures Use more complex procedures
To solve

To predict

To verify

To generalize

To justify and demonstrate To justify and demonstrate

To describe and discuss

Note: This table benchmarks core performance expectations in the mathematics school-
leaving examinations of the MENA region against those in similar French examinations.
Very different goals in terms of required competencies are reflected.

Stated curriculum policy in these countries clearly prioritize the promotion of critical
thinking, practical problem solving, and information processing skills, as is the case of
the Kingdom of Jordan (Billeh, 1996). Yet these high-stakes, school-leaving examina-
tions do not prioritize such skills, making it extremely unlikely that they will receive
high priority with teachers and students that are judged against them.

Uncovering these types of inconsistences between two aspects of the intended curricu-
lum—tests and curriculum policy—has proven of use to both individual nations and
the World Bank as they evaluate policy options for reforming education in ways that
will propitiate the development of competitive economies.

SOME CONCLUSIONS: EVALUATION AND EFFECTIVE
CURRICULUM POLICY MAKING

Several implicit causal assumptions underlie public and political interest in educa-
tion throughout the Americas: they hold that improved educational delivery sys-
tems will result in greater achievement for a greater number of students. This, in
turn, is believed to result in a greater number of better-prepared students entering
the labor force, resulting in a more competitive economic performance in the global
economy. Increased general knowledge of school subjects is understood to stimulate
innovations across all sectors of society and the economy, resulting in a more
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informed electorate and consumer population, increased productivity in the general
workforce, and enhanced competitiveness in national industry. This view has been
stated forcibly and repeatedly—that education is one of the single most important
human capital investments a country must make (Alvarez, 1997; Becker, 1964;
Board on International Comparative Studies in Education, 1993; Ministerio de
Educacién Nacional de Colombia, 1990; Ministerio de Educacién Publica de Costa
Rica, 1996; The World Bank, 1995).

Beyond this argument linking personal educational development through schooling to
national economic growth and competitiveness, the educational policy debate has urged
us to consider educational institutions as a system.

This system is seen as amenable to reform through informed policy making. Sets of
evaluation priorities have been established by a variety of politicians in different na-
tions—as well as by international organizations such as the OECD and UNESCO.
Approaches to educational evaluation that include the educational process in their
consideration of educational goals and outcomes can make important contributions to
educational policy making. This is possible by providing indicators that will enable us
to understand the links between national goals, what occurs in schools and classrooms,
and student achievement. The policy relevance of an approach, such as that of the
SMSQ, is its focus on the notion of educational opportunity as an important outcome
of educational systems, and its offering a model of educational opportunity that permits
its description in systemic terms.

In the preceding pages I have described and illustrated some of the benefits of the
curriculum-sensitive evaluation strategy developed by the SMSO. I have also explored
how indicators of process can provide information relevant for policy making. Some of
the most important benefits offered by the indicator system described here, relate to increas-
ing the capacity to formulate effective curriculum policy.

Curriculum policy is currently undefgoing substantive revisions in many countries.
Perhaps one of the most important problems that policy makers must struggle with is
that of reconciling the diverse messages concerning curriculum that are sent by its most
important instruments: curriculum standards or frameworks, programs of study,
textbooks, and achievement assessments.

The system of measures described here permits the evaluator to characterize, in consid-
erable detail, how each of these policy instruments conveys messages concerning the
curriculum to each person and agency in the system. It can reveal, for example, whether
the objectives set forth in curriculum frameworks are supported by achievement tests
and textbooks, providing an important tool for those systems in which some elements
of curriculum policy are entirely the responsibility of central authorities (e.g., curricu-
lum frameworks) and other elements are left to other people (e.g., textbooks developed
by private publishing houses). They therefore provide a tool either for the elaboration of
coherent policies regarding textbook development (for those systems in which textbooks
are developed by central authorities), adoption (for those systems that produce a list of
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“authorized” commercially-developed textbooks), or provide useful terms of reference
where countries purchase textbooks within a program of competitive bidding.

Curriculum frameworks, while setting important educational goals for the system, are
typically not designed to suggest specific implementation strategies. Such implementa-
tion strategies (that is, suggestions for the concrete actions to be taken by specific people
or organizations to realize pedagogical goals) are contained in other policy instruments
such as programs of study and textbooks. Designing more effective programs of study
and textbooks is also enhanced by evaluation systems such as the one designed by the
SMSO. Since the evaluation of educational processes provides information on instruc-
tional practices and how they affect the achievement of different pedagogical objectives,
they provide a good basis for the design of such instruments. The inclusion of such
measures in national evaluation programs provides a vital feedback mechanism that will
be of use to curriculum developers, textbook writers, test developers, and others in the
system in the modification and perfection of programs of study, textbooks, and tests
over a period of time.

These indicators are also of obvious use in the design of effective policies regarding
teacher preservice and inservice training. A remarkable feature of current curriculum
policy in much of the Americas is that despite a call for a considerable change in
pedagogy, there is little explicit consideration of how the educational system will
produce the teachers required to deliver the more demanding curricula. In uncovering
effective and ineffective implementation strategies—as they correspond to specific
pedagogical goals relating to expected student performances and/or the content of
school subjects—such indicators can provide important information that can influence
teacher preparation curricula and the design of inservice programs targeted at address-
ing shortcomings in the delivery of educational opportunities.

Traditional evaluation systems, by concentrating the attention of policy makers and the
public on the “horse races” or “achievement Olympics” that compare the test scores of
children, or the mean scores of classrooms, schools, provinces, and even nations, reify
such rankings and confuse the important issues. Awareness of poor performance may
focus intention on improvement.

However, by themselves, such rankings are purposeless, confusing, and may in fact be
destructively alarmist. They may lead at best to simplistic proposed solutions and at
worst, to ill-conceived policies with deleterious consequences. What policy makers
require are data on how a variety of educational goals are pursued by elements of the
educational system, and on which systemic characteristics, instructional practices, and
other educational processes serve best to further these different goals. This type of
information will make a positive contribution to the public debate, helping to direct
our attention to consider policies with the potential to promote our goals.

This is evaluation as conceived in modern policy analysis: “expanding the task of
evaluation beyond the mere measurement of outcomes to their causes” (Pressman and
Wildavsky, 1984: p. xv). Viewed in this way, such approaches to educational evaluation
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can provide a rich source of information to inform key national policy issues of the late
1990s and beyond throughout the Americas.

NOTES

! The SMSO was a grant awarded to Michigan State University as the U.S. Research Center for
the TIMSS, which coordinated research and development work with the national research
centers of a subgroup of nations participating in the TIMSS: Japan, Norway, Switzerland, Spain,
France, and the United States. The purpose of the SMSO was to develop the following for the
TIMSS: a set of curriculum frameworks, a conceptual model to guide instrument development
and data analysis, questionnaires for teachers and students, techniques for measuring and
studying intended curricula, and the specifications (blueprints) for the TIMSS achievement tests.

2 Detailed reports on the instrumentation are provided in our book (Schmidt et al., 1996), and
in a series of technical reports from the SMSO Center at Michigan State University. For further
information please contact the author at: SMSO, 457 Erickson Hall, East Lansing, Michigan
48824-1034.

31 wish to acknowledge my debt to my colleague, Dr. Carlos Jairo Diaz, for his permission to use
Colombian TIMSS data for these analyses. All questions regarding the specific circumstances of
Colombian participation in the TIMSS should be directed to Dr. Diaz at: Multitaller de
Materiales Didacticos, Universidad del Valle, Ciudad Universitaria Meléndez, Apartado Aéreo
25360, Cali, Colombia.

4 Data for these French examinations were provided by National Center for Improving Science
Education, Washington D.C. The French data were coded by Dr. John Dassey, Illinois State
University. Additional information concerning these examinations can be found in: Britton,
Edward D., and S. A. Raizen. Examining the Fxaminations: An International Comparison of
Science and Mathematics Examinations for College-Bound Students. Boston/Dordrecht/London:
Kluwer Academic Press, 1996.
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CHAPTER 4

INTERNATIONAL MONITORING OF THE GOALS OF
HUMAN DEVELOPMENT: THE CASE OF THE
SECRECTARIAT PRO TEMPORE OF THE AMERICAS

Maria Inés Cuadros Ferré

The debate over educational standards has transcended national borders and
is fast becoming a topic of interest in the field of international politics. Few
experiences exist, however, related to monitoring educational goals in various
countries. The Secretariat Pro Tempore is one such experience from which
useful lessons can be drawn. This paper summarizes the principal agreements
and goals in the field of children’s issues subscribed to by governments of
countries of the Americas following approval of the International Convention
on the Rights of the Child. It describes the specific mechanism created by the
governments in 1994, now known as the Secretariat Pro Tempore, for
monitoring the agreements at the regional level. In addition, it reviews the
various activities carried out during its initial implementation period (1994-
1996), and analyzes its achievements and difficulties. Finally, it presents
several recommendations and proposals aimed at encouraging the
formulation of commitments and the establishment of international
educational goals, while offering reflections on the future of processes for
monitoring mechanisms of this type.

BACKGROUND

The International Convention on the Rights of the Child and the World Summit
for Children '

On November 20, 1989, the United Nations approved the International Convention on
the Rights of the Child, which went into effect on September 2, 1990. The intent of the
Convention was to transform the child from an object of special protection into the
subject of a broad range of rights and freedoms (for the text of the Convention as it
affects the area of education, see Table 1). In addition, the Convention recognizes the
dignity of the child as a person, and consequently compliance with the rights of the
child becomes obligatory and legally binding. As of early 1997, the Convention had
been ratified by 190 nations.'
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To promote the Convention, the World Summit for Children was held in New York,
under the auspices of the United Nations, on September 30, 1990. During that sum-
mit, 71 heads of state and government and representatives of 88 countries signed the
World Declaration on the Survival, Protection, and Development of Children. By
doing so, they committed themselves to promoting the ratification of the International
Convention on the Rights of the Child (thus making it a legally-binding instrument in
their respective countries) and to making every possible effort to create, by the year
2000, improved living and developmental conditions for children. The Declaration
established the commitment to implement a program based on ten core points, together
with their corresponding goals, to be orchestrated through a World Plan of Action. This
Plan defines sectoral support objectives, grouped by subject matter into the areas of
women’s health and education, nutrition, child health, water and sanitation, basic
education, and protection for children and adolescents living in extremely difficult
conditions. '

With regard to education, the Plan defined the following as two of the most important
goals to be achieved by the year 2000: to guarantee “universal access to basic education
and completion of primary school for at least 80 percent of school-age children, and
reduction of the illiteracy rate among adults to less than half the level recorded in 1990,
with special emphasis to be given to literacy training for women.”

To achieve these goals, four specific objectives were established:

m Expansion of early childhood development activities, including appropriate low-cost
family- and community-based interventions;

® Universal access to basic education and completion of primary schooling by at least
80 percent of school-age children by means of either school-based or nonacademic
education with a comparable level of learning, with an emphasis on reducing current
existing disparities between girls’ and boys education;

m Reduction in the rate of adult illiteracy to at least 50 percent of the level recorded in
1990, with emphasis on literacy training for women; and

m Increased accumulation by individuals and families of the knowledge, techniques,
and values necessary to lead a better life, which are to be provided to them through
all available educational channels. These channels include mass media and other
modern and traditional forms of social action and communication, the effectiveness
of which would be measured as a function of the behavioral changes recorded.
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Table 1. International Convention on the Rights of the Child: Rights in the Field of
Education

Article 28

1. State Parties recognize the right of the child to education, and with a view to achieving
this right progressively and on the basis of equal opportunity, they shall, in particular: (a)
make primary education compulsory and available free to all; (b) encourage the
development of different forms of secondary education, including general and vocational
education, make them available to every child, and take appropriate measures such as the
introduction of free education and offering financial assistance in case of need; (¢) make
higher education accessible to all on the basis of capacity by every appropriate means; (d)
make educational and vocational information and guidance available and accessible to all
children; (e) take measures to encourage regular attendance at schools and the reduction of
drop-out rates.

2. State Parties shall take all appropriate measures to ensure that school discipline is
administered in a manner consistent with the child’s human dignity and in conformity with
the present Convention.

3. State Parties shall promote and encourage international cooperation in matters relating to
education, in particular with a view to contributing to the elimination of ignorance and
illiteracy throughout the world and facilitating access to scientific and technical knowledge
and modern teaching methods. In this regard, particular count shall be taken of the needs of
developing countries.

Article 29

1. State Parties agree that the education of the child shall be directed to: (a) the development
of the child’s personality, talents, and physical abilities to their fullest potential; (b) the
development of respect for human rights and fundamental freedoms, and for the principles
enshrined in the Charter of the United Nations; (c) the development of respect for the child’s
parents, his or her own cultural identity, language and values, for the values of the country in
which the child is living, the country from which he or she may originate, and for
civilizations different from his or her own; (d) the preparation of the child for responsible
life in a free society, in the spirit of understanding, peace, tolerance, equality of sexes, and
friendship among all peoples, ethnic, national, and religious groups, and persons of
indigenous origin; (e) the development of respect for the natural environment.

The Convention and the National Plans of Action for Children in America

In the Americas, the Declaration of Heads of State produced a very significant impact
that led to the early ratification of the Convention (to date, 33 of the 34 nations have
given their ratification) and to the formulation of National Plans of Action (NPAs) for
Children.? With regard to the field of development and education, the NPAs include
the following subject areas: (a) early stimulation programs; (b) initial education pro-
grams; (c) intercultural school projects; (d) strengthening of the coverage, access, and
quality of basic education; () development of ten-year education plans; (f) educational
reform projects; and (g) development of monitoring systems.

In order to monitor and analyze the progress achieved in complying with the obliga-
tions undertaken by the State Parties to the Convention, the Committee on the Rights
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of the Child was created. Countries are required to submit to the Committee reports on
measures taken to implement the rights recognized in the Convention and on progress
achieved with regard to the enjoyment of such rights.

All country reports submitted to the Committee include a chapter on progress achieved
and difficulties encountered in the field of education. In addition, most of the reports
submitted by nongovernmental organizations contain critical analyses of the degree of
compliance with the right to education. In this regard, their concern is focused on the
deterioration of public schools in a number of countries, the deficiencies observed in
terms of the quality of education, the high rates of school dropout and grade repetition,
the scant attention paid to the initial education of extremely poor children, the very
marked differences in terms of access to education in urban areas as opposed to rural
areas, the lack of equity between the sexes, the lack of development of pedagogical
projects where such projects actually exist, the mistreatment to which boys and girls are
subjected in school, the association between working children and children who drop
out of school, and the difficulties experienced by bilingual children with regard to
access to education in their native languages as a result of the failings of educational
systems.

In 1992 the nations of the Americas, with support provided from agencies of the
United Nations, initiated a series of periodic meetings designed to promote the formu-
lation of National Plans of Action for Children and to monitor the achievements
recorded, and difficulties encountered, in their application. The first such meeting took
place in Brazil: in April 1992, with support made available by the Pan American Health
Organization (PAHO/WHO), an invitation was extended to representatives of the
health sector and parliamentarians from countries of the Americas to formulate or revise
the National Plans of Action for their countries. Subsequently, following the initiative
of the Government of Mexico, a Latin American Ministerial Meeting on Children and
Social Policy was held to assess progress toward compliance with the goals and analyze
such issues as intersectoral coordination, intercountry cooperation, and the financing of
the Plans. At the conclusion of the meeting, the attendees signed the Declaration of
Tlatelolco, which reaffirmed the unpostponable commitment of the governments to
comply with the initiatives outlined at the World Children’s Summit.

As a result, in April 1994 the Second American Meeting on Children and Social Policy
was convened in Bogot4, Colombia. Ministers and representatives from twenty-eight
countries of the Americas responsible for the agreements in support of children in the
Region attended the meeting. The principal topics addressed involved the institutional-
ization of social policy and the National Plans of Action for Children, the status of
goals for children at the midpoint of the decade and the corresponding challenges,
decentralization and municipalization, financing, and international and horizontal
cooperation. A significant milestone occurred with the signing of the Narifio Pact. This
agreement was instrumental in launching what came to be known as the Secretariat and
preceded the drafting of the Santiago Agreement, which was signed in August 1996 in
Santiago de Chile on the occasion of the Third American Meeting on Children and Social
Policy and is currently in force.
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The Naririo Pact

The Narifio Pact reaffirms the obligation to comply with agreements signed at the
World Summit, declares that the crux of social and economic policy must be human
development, identifies the need to invest in children in order to ensure sustainable and
equitable human development, and proposes measures to be taken by governments to
overcome the structural factors of poverty and propitiate the efficiency and productivity
of the economy. The Pact is structured around six sections, with the first referring to the
goals of human development; the second to institutionalization; the third to commit-
ments in the field of decentralization, public management, and social participation; the
fourth to the objectives of international financing and cooperation; and the fifth to
regional monitoring mechanisms. The sixth section presents a number of final consider-
ations, while the appendix spells out the way in which the regional monitoring mecha-
nism is to be implemented.

In the field of education, the agreement identifies clearly-defined paths to be followed
by the countries of the Americas. With regard to goals, in addition to confirming those
established at the World Summit, the agreement stresses the need to develop an initial
community and family-based education, with a commitment to identifying methodolo-
gies and strategies for expanding coverage and developing alternative care models for the
youngest age group of children. In addition, it calls attention to the quality of educa-
tion. The Pact commits to enhancing the quality of primary education by introducing
curriculum reforms; increasing investments in infrastructure, appropriate texts, and
teacher training; and ensuring that the school period is adequate to address countries’
needs and ensure effective learning. Lastly, it identifies technical-vocational education
and training for youths as a necessary goal for the countries of the Americas.

Beyond the goals in the field of education per se, the above-mentioned agreements are
vitally important for the process of educational development. Thus, for example, the
signatories resolve to support decentralization on the regional and municipal levels.
They reaffirm the extreme importance assigned to promoting the participation of a
range of social groups implementing the National Plans of Action, which include
educational plans. Additionally, the agreements call for continued efforts to increase
social investments at the country level and to improve efficiency, effectiveness, and
equity. In this way, they contribute to guaranteeing the rights and basic needs of the
hemisphere’s poorest of the poor.

THE AMERICAN SECRETARIAT PRO TEMPORE, 1994-1996°

In creating the monitoring mechanism, the Pact launched what is today the Secretariat
Pro Tempore for monitoring agreements in support of children in the Americas. The
primary functions of the Secretariat include promoting the exchange of successful child-
related social development experiences; promoting the intraregional exchange of infor-
mation on methodologies and instruments of social policy; disseminating on a broad
scale information related to social issues linked particularly to children; and supporting
the creation or strengthening of national or subregional information systems.
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The government of the host country for each American Meeting on Children and Social
Policy is responsible for coordinating the established regional mechanism, up until the
next convened meeting. Under this agreement, the Government of Colombia was
responsible for launching the American Secretariat Pro Tempore, which was installed in
the National Planning Department and placed under the direction of that office, which
in addition was responsible for coordinating the National Plan of Action for Children.
Its initial responsibilities consisted of defining both its role and activities, as well as the
strategy and mechanism that would govern its relationship with the various countries,
cooperation agencies, and nongovernmental organizations.

The Secretariat was defined as a mechanism of support established by American coun-
tries for the purposes and actions previously identified in the Narifio Pact. Due to its
nature as a support mechanism for monitoring the Plans of Action for Children, which
have their origin and basis in the International Convention on the Rights of the Child
and in the World Declaration on the Survival, Protection, and Development of Chil-
dren, the Secretariat deemed it necessary to carry out all of its activities from the
perspective of those mandates. '

Additionally, because UNICEF was acting as Secretariat of the Interagency Committee,*
it was felt that work would be conducted directly through this entity. The Secretariat
Pro Tempore would work through UNICEF to establish relationships with interna-
tional agencies and organizations.

Monitoring of goals

It was believed that each goal identified in the Pact should be expressed by means of one or
more indicators, so that the countries, with support from the Secretariat and using either
quantitative or qualitative parameters, would be able to monitor countries’ commitment in a
meaningful way. Toward this end, a table of indicators was developed, together with the
corresponding definitions and formulas for obtaining them. Subsequently, the countries were
asked to administer a questionnaire with information related to the goals, recommended
indicators, most recent available information, source from which such information was to be
obtained, frequency of data, level of disaggregation possible, and value of the goal by country
for the years 1995 and 2000.

Twenty-four countries of the hemisphere administered the survey. The analysis con-
ducted by the Secretariat made it possible to identify the achievements and difficulties
experienced by the countries as a whole with regard to the information systems neces-
sary for supervising the goals related to children. The survey results revealed that those
indicators of educational evolution referred to as traditional—such as rates of schooling,
dropouts and number of teachers—were in effect available in the region. However, new
indicators related to the quality of education and system results were not included in the
information systems. There were no indicators to measure, for example, acquisition of
skills, number of hours of learning, or investments in text books. Without such indica-
tors, it is simply not possible to monitor the results of the education reform programs in
which most countries find themselves currently immersed.
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As of the date of the survey (first half of 1995), the sources of data for educational goals
were primarily the National Education Ministries or Educational Planning Offices.
Additional sources included national statistical departments or institutes, the educa-
tional information system, and UNESCO. The principal instrument used was the
administrative registry, together with censuses and both ongoing and specific time-
limited surveys.

Although subnational disaggregation was fairly widespread in the region, disaggregation
by gender and age was at an incipient level. It was believed that this deficiency could be
attributed to the inappropriateness of the instruments employed, to the poor processing
of questionnaires, or to the fact that appropriate use was not being made of all data
available at the time the questionnaire was administered. Whatever the case, consider-
able attention must be given to this finding, since generational analyses are much more
illustrative for sector planning purposes and since equity concerns dictate the need for
gender-based analysis.

The general conclusions revealed that (1) health and education indicators were more
readily available than civil rights indicators; (2) in all areas, including those indicators
considered to be traditional, standardization was absent, thus preventing comparisons
among countries; (3) the greatest lack of standardization concerned relevant age ranges,
rate increase factors, and the categories included; (4) in general, the various indicators
lacked corresponding goals, regardless of whether the countries had ratified the interna-
tional agreements or not; and (5) there is no clear idea of what an information system
for monitoring goals actually is or how it should operate.

Salient to the general recommendations was the need to create an institutional aware-
ness of the significance of goal monitoring and of its usefulness not only for individual
countries but for all countries as a whole. In addition, these priorities were assigned:
continuing the effort to design and standardize indicators, strengthening institutional
abilities in information processing in order to better utilize the potential of the various
sources, and supporting countries in establishing appropriate information systems.

The Secretariat Pro Tempore, together with the Government of Guatemala and
UNICEEF, prepared and held a technical meeting in August 1995. The meeting was
intended to analyze the mechanisms for monitoring the goals of the National Plans of
Action with regard to sources of information, relevance of the proposed indicators, and
frequency and regularity with which progress and achievemnents were to be assessed, as
well as to promote the exchange of successful experiences with information systems
among the countries of the region.

The presentations made during this meeting provided evidence of how the household
surveys and the multiple indicators survey constitute valuable instruments; identified
some of the challenges that can occur when measuring inputs, processes, and results in
the field of education; provided information on the development, use, and presentation
of databases; and stressed the importance of using educational information for policy
decision making.
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Participants in turn identified the need to generate strict and imaginative educational
indicators and to create indicators that would measure the impact of educational
achievements on the decrease in poverty. They also pointed to existing difficulties
regarding the establishment of coverage and methodologies in preschool education, due
especially to the private nature of the latter in most countries, and the challenge of
determining the educational status of those children not associated with the formal
system.

Among the recommendations developed at the meeting, the following stand out:

m strengthen information systems so that they will be able to provide the inputs
necessary for conducting periodic assessments of progress toward achievement of the
goals outlined in the programs (assessment results would facilitate decision making
aimed at generating actions and orienting social expenditures in accordance with the
actual needs of the population);

m improve and normalize the availability, reliability, timeliness, and use of information
related to the status of children;

m strengthen social information systems, enhance production, analysis, and utilization
at the national, regional and local levels, and conduct an analysis of the social
situation by sex, ethnic group, and at-risk population group;

m emphasize participation of civil society in the production, analysis, and use of the
information; and

m collect and disseminate information for improving the ability of children and youth
to participate, freely express themselves, and give and receive information.

PROGRESS TOWARD THE ACHIEVEMENT OF THE GOALS OF
HUMAN DEVELOPMENT

At the conclusion of the term during which it was under the responsibility of the
Government of Colombia, the Secretariat Pro Tempore analyzed the activities carried
out to date by the countries of the Americas and measured their progress toward
compliance with the goals. To prepare its report, the Secretariat reviewed the following
information: (a) responses provided by the countries to an evaluation questionnaire
designed by the Secretariat; (b) the mid-decade progress reports submitted by countries
to UNICEF; (c) government and nongovernmental reports submitted by countries to
the Committee on the Rights of the Child; and (d) specialized reports available through
the agencies of the United Nations, as well as documents pertaining to the Secretariat
itself.

Growth and development

The country reports identified two modes of care for boys and girls between the ages of
zero and five:

Monitoring programs. These are programs normally conducted by the health sector in
which growth and development monitoring activities are carried out. Only two coun-
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tries® had in place a validated scale for systematically measuring child growth and
development.

Day-care programs. At least three modes were identified in such programs, namely
community homes and day-care homes, which are characterized by a high degree of
community participation; care provision networks based on the coordination between
government efforts at the international level on the one hand and local independent
initiatives and the initiatives of nongovernmental organizations on the other (these two
modes include nutrition and protection components and normally receive some type of
government subsidy); and preschool child-care programs, designed primarily for the
middle and upper classes and organized by the private sector.

The demand for child-care continues to grow because most women work and require
institutions or organizations to assist them by providing care and nurture for their
children. The countries of the region identified as a priority the training and qualifica-
tion of both parents and child-care providers (those who care for the youngest age
group). Making training a priority would support child development beginning in the
first months of life and demonstrate efforts to restore the educational and protectional
function of family and community.

Initial and preschool education and basic preparation

There is a tendency in the region toward the strengthening of initial education pro-
grams, as evidenced in the expansion and diversification of programs and methodolo-
gies based on nonformal schemes characterized by a high degree of community partici-
pation. The countries stress the benefits of supporting such programs, as evidenced in
their impact on child development, greater facility for accessing the formal education
system, and reduction in the rates of grade repetition. Nevertheless, only 20 percent of
children between the ages of five and six have access to such programs.®

Basic education

The countries of Latin America and the Caribbean simultaneously record both high
levels of primary enrollment and high rates of grade repetition and dropout. Thus, net
access to basic primary education is 86 percent for children between the ages of six and
eleven, with the lowest level (75 percent) found in the countries of Central America and
the highest (93 percent) in the English-speaking Caribbean. Forty-two percent of those
who enroll in school repeat first grade, while 30 percent repeat second grade. The
average rate of grade repetition for all primary school grades is 30 percent, with costs
totaling US$3.5 billion.

The principal causes associated with the fact that twenty-two million children in the
region repeat school grades include the poor quality of the educational system, the scant
availability of resources in the schools, the absence of teaching aids, and the lack of
teacher training. Additional causes include the characteristics of the children themselves
in terms of their physical development, nutrition, adaptation, and psychological
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development. A significant portion of students who remain in the system achieve
significantly below those in other areas of the developing world. The highest levels of
achievement have been observed in the English-speaking region of the Caribbean and
among private school students in other countries of the area.

Enhancing the quality of education is one of the challenges facing the region and will
involve, among other things, the following: stressing the learning of basic skills in
reading, writing, and arithmetic; promoting the development of materials and guides
that will respond to the needs of existing and diverse student groups; offering more
appropriate and higher quality education in rural areas and to existing ethnic groups;
reinforcing the management capability of territorial entities; and guaranteeing the
provision of training, improved pay, and incentives for teachers.

Secondary education

It is in this stage that the effects of school dropout and lack of access to the system by
the large majority of adolescents become increasingly more evident. Although availabil-
ity of secondary education increased from 14 percent in 1960 to 55 percent in 1993,
almost half of the continent’s adolescent population does not have access to this level of
schooling.

The implications of the low rates of coverage are varied and significantly affect the
countries’ level of development. On the one hand, economic processes demand increas-
ingly qualified human capital, while on the other the low education levels lead to
certain negative effects that affect future generations. For example, families are started at
an earlier age, and have more children and less income-generating capacity, thus increas-
ing the likelihood of the families’ remaining in, or falling into, poverty and misery. The
region needs to make an effort to identify alternatives for adolescents by increasing
coverage, improving quality, and diversifying opportunities for receiving occupational
training upon the conclusion of their basic education.

The potential of the education sector

The Secretariat called the countries’ attention to the high profitability of a timely
investment in education, the high rate of return on such an investment (estimated at 27
percent), and its effect not only on production but on the levels of health and quality of
life of the population as well.

In addition, in view of the fact that educational institutions enjoy a “captive” popula-
tion—which represents a unique opportunity to learn more about the living conditions,
family and social environment, occupations, and health level of each student, as well
as to form an integrated vision of that student—the Secretariat called for the sector
to play a more active role in developing such knowledge, to strengthen its ties and
coordination with other sectors, and to design mechanisms for counseling, orienting,
screening, and referring students and their families in accordance with their particular
conditions.
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THE SANTIAGO AGREEMENT

In August 1996, the Government of Chile, with support provided by the Secretariat Pro
Tempore and UNICEF, hosted the Third American Ministerial Meeting on Children
and Social Policy. The objectives of that meeting were established jointly by the organiz-
ing entities and were defined as follows: (a) to analyze progress achieved at the midpoint
of the decade toward compliance with the commitments made in the World Summit for
Children and the Narifio Pact; (b) to reaffirm the commitment of the hemispheric
countries to improving living conditions for children through a review of regional-level
goals for the year 2000 and to subsequently establish new challenges and strategies; and
(c) to promote the exchange of experiences among the countries of the region and
international cooperation agencies and strengthen mechanisms of horizontal coopera-
tion.

The status report compiled by the Secretariat served as the basis for discussions about
achievements recorded, obstacles encountered, and challenges faced by the countries
during the process. At the conclusion of the meeting, the countries signed the Santiago
Agreement, in which they reaffirmed their commitment to:

m Develop, within the framework of the International Convention on the Rights of the
Child, a systemic, integral, and progressive policy based on the rights and responsibilities
of all actors. This policy calls for the development of social subjects (rather than objects of
social program treatment), efficient participation in national policy making, and the
production and distribution of social goods and services.

m Prevent and address emerging problems such as AIDS, substance abuse, early pregnancy,
abandonment, sexual abuse, child labor, and violence.

m Ensure universal compliance with, and sustainability of, the goals of well-being for
children and adolescents by the year 2000, through significant additional efforts aimed at
accelerating, expanding, and increasing efficiency, effectiveness, and equity in social
policy.

m Promote and support programs aimed at providing support to families.

m Provide a significant thrust to investment in human resource development with a
view toward increasing and maintaining the quality of life of the people of the
hemisphere.

m Strengthen the processes of democratization and the consolidation of a culture of
cooperation in young generations and education in the habits and attitudes of
solidarity, civic values, and human rights.

m Strengthen social information systems based on periodic mechanisms for gathering
information, including principal social indicators, and encourage their use in social
management by improving their availability, reliability, timeliness, comparability, and
degree of disaggregation.

Specifically in the field of education, the Agreement establishes three primary goals
deriving from the World Summit but adapted to the Region, together with fourteen
auxiliary goals. The principal goals are as follows: to achieve universal access to primary
education with equity in terms of gender, geography, ethnicity, socio-economic level,
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and special needs groups; to increase to more than 80 and 70 percent respectively the
percentages of children finishing fourth grade and primary school, and significantly
increase access to secondary education; and to reduce by half the adult illiteracy rate,
with special emphasis given to literacy programs targeting women.

The auxiliary goals identified in the Agreement are as follows:

m Establish systems for generating information on initial education and education for
parents in order to ensure appropriate monitoring and evaluation of programs in
these fields.

m Legislate, establish policy and regulations for improving initial/preschool education,
and increase budgetary allotments to this sector.

m Promote the extension and improvement of family and community-based initial/
preschool education programs.

m Promote the extension of parent education programs in the area of child develop-
ment, with emphasis on the responsibilities of the parent in rearing the child.

m Reduce by half the rates of grade repetition in the initial grades of primary school.

m Identify strategies for decreasing the school drop-out rate.

m Increase levels of understanding in the areas of reading, writing, and arithmetic and
increase the number of children completing fourth grade.

m Increase the equity and quality of basic education by introducing changes as follows:
—on the management plane, by strengthening the administration, planning, imple-
mentation and supervision of the educational process and promoting increased
participation by students, parents and community;

—on the curricular plane, by adapting the curriculum to the needs of the individual,
the community, and society and by promoting student-focused individual and group
participative methodologies, expanding the role of the teacher as facilitator of the
learning process, and making available appropriate materials to students; and

—on the investment plane, by placing special emphasis on equity, through the
allotment of sufficient infrastructure resources, professional training and develop-
ment of teachers, texts, and length of the school day.

m Ensure the organization and use of systems for measuring the level and quality of
learning.

m Develop flexible options for the education and technical-vocational training of young
people, particularly business and computer courses.

m Include in the curriculum—as well as in the teaching materials and methods used in
all preschool, primary and secondary education facilities—education on human
rights, beginning with the rights of boys, girls, and women. This education is to be
conducted in addition to education in skills for life, the environment, nutrition, and
health, including reproductive health.

m Review and identify gender biases and any other type of discrimination in all pre-
school, primary, and secondary school teaching materials and methods; take correc-
tive measures; and ensure the inclusion of notions of gender and social equity in new
teaching materials and methodologies.
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m Implement and expand programs and actions aimed at promoting the status of girls
and adolescent women and mutual respect between boys and girls in preschool,
primary, and secondary education facilities.

m Develop rehabilitation programs in support of children with disabilities and their
families.

CONTRIBUTION OF THE SECRETARIAT PRO TEMPORE

There were a number of lessons learned during the first two years of operation of the
Secretariat Pro Tempore. Most of the direct achievements of a network of exchange and
monitoring such as that promoted by the Secretariat Pro Tempore are general, symbolic,
and political in nature. The Secretariat succeeded in maintaining the interest and focus
of social policies on children by contributing to the process by which national policies
are made and increasing the awareness of governments vis-a-vis the need to evaluate
their human development programs and improve their information systems. In addition,
the Secretariat worked to develop consensus among governments, international agencies,
and academic organizations with regard to the evaluation of common objectives.

National focus on children

The Secretariat has served as a mechanism that has enabled countries to maintain their
focus on the commitments assumed by the governments of the hemisphere with regard
to children, despite the changes in government administration occurring in each.
During the period from 1994 to 1996, more than fifteen countries experienced changes
in their heads of state, resulting in modifications to the national development plans of
several countries, changes in the direction of social policy, and replacements in the
management personnel of government institutions. The Secretariat monitors the
agreements on children and acts as a showcase for the commitments, while working to
ensure the continued focus of social policy on the guarantee, defense, and promotion of
the rights of children.’

In this sense it may be said that the Secretariat functions as an adjunct to policy design-

ers and implementers by working to ensure that their decisions and actions will contrib-
ute to making children’s rights a reality and generate medium and long-term benefits for
children.

Legitimatization of commitments and goals at the highest level

Countries are able to spearhead and promote ministerial meetings with support and
advisory assistance from the Secretariat Pro Tempore and international agencies. These
meetings constitute an opportunity to focus government attention on compliance with
their commitments to children in their respective countries. At the same time, the
signing of regional-level agreements makes it possible to review, define, and legitimize,
at the highest policy level, the specified goals.
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Adaptation of goals

The goals defined in the World Summit for Children are, as a result of their universal
nature, indicative for the hemisphere. The meetings convened by the countries of the
Americas, with support provided by the Secretariat and international agencies, have
made it possible to clearly state the goals and even to define new goals for certain age
subgroups not included in the world agreements.

In the case of education, it is possible to observe support for initial education and
flexible and technical education for adolescents, as well as for the equity and quality of
basic education beyond actual coverage.®

Improvement and use of information

The technical meeting, prompted by the Secretariat, pointed out the importance of
monitoring goals while showing how the information systems developed by the coun-
tries did not respond precisely to the formulation of National Plans of Action for
Children. In effect, possibilities for objectively evaluating social and child-related
performance were limited, both at the level of each country as well as for the region as a
whole.

A review of the social information systems related to such Plans’ programs and activities
revealed the multiple difficulties surrounding data production and analysis and in
particular how that information was used. Also, it identified the widespread dispersion
of sources and indicators as a significant constraint in consolidating the information
required for monitoring the commitments.

Additionally, the countries reaffirmed the need to have access to information for
designing the most appropriate policies for each country. With appropriate informa-
tion, actions could be targeted with greater effectiveness, the intensity of specific
interventions could be reinforced or decreased as needed, and the required financial
resources could be procured and allotted. Information would also make it possible to
identify progress made, achievements recorded, and obstacles encountered with regard
to compliance with the proposed goals.

The decentralization process was identified as a significant opportunity to focus na-
tional efforts on improving records and involving the various social actors in the
generation and use of the required information. In addition, it was shown that improv-
ing information mechanisms requires horizontal cooperation among countries in
addition to the international technical support of agencies and other assistance providers.

Sensitization with regard to the problems of child development and protection
The International Convention on the Rights of the Child includes all the rights of

children. The Plan of Action, however, focuses on problems of child survival. Although
serious problems still remain with respect to child survival throughout the hemisphere,
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there can be no doubt that other rights must also be promoted. The role played by the
Secretariat and by international cooperation agencies has involved helping countries
determine which of these rights should be prioritized, a process that has served to
increasingly fine-tune the right to development and protection.

Analysis of child-related issues

The status report presented by the Secretariat during the Santiago Meeting is a clear
demonstration of the potential of such a mechanism. The ability to access, on a timely
basis, information available from governmental agencies in the various countries,
international cooperation agencies, and other sources made it possible to organize a
presentation and prepare a document that gives countries feedback about areas in which
they have recorded the greatest achievements and encountered the greatest difficulties.
In addition, the report was able to suggest specific areas toward which joint efforts
should be directed.

The status report also identified inadequately explored issues, deviations, and emerging
themes.? In this regard, it was recommended that the countries and agencies better focus
their technical and financial efforts.

Exchange of successful experiences and methodologies

One of the activities carried out by the Secretariat, primarily in conjunction with its
preparations for meetings, but also during the meetings themselves, involved identifying
successful country experiences and methodologies in various areas related to children’s
issues. The exchange of such experiences and methodologies often constitutes a contri-
bution to the policy design and program implementation processes, since an awareness
of what others have done can aid in visualizing the potential of similar methodologies
and experiences as they might apply to one’s own country or region.

There are a number of advantages to hosting a Secretariat of this type. In Colombia, for
example, such advantages included the strengthening of professional capabilities and the
assurance of a continuation of the interest in children’s issues at the highest levels of the
central government, particularly among planners. Additionally, the ongoing close
relationship with international cooperation agencies has served to strengthen the
country's ties with such agencies. An additional benefit is the training received by those
responsible for providing guidance and coordination to the Secretariat. A joint examina-
tion always serves to broaden horizons, provide instruction on issues not previously
addressed, and ensure the application of current information both to the existing
situation as well as to responses aimed at guaranteeing the rights of children.

The Secretariat and its relationship with the international community
In its role as an entity created by the governments of the countries of the Americas, the

Secretariat performs an essential monitoring function. As a coordinating entity, it is
responsible for enlisting the support of cooperative international organizations and
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institutions with a view toward facilitating its operation. In addition, it is empowered to
establish channels of communication and coordination with intraregional or interna-
tional organizations or other entities working in the areas of children’s issues and social
development.

During its initial period of operation, the Secretariat established relations with interna-
tional cooperation agencies through UNICEEF, in deference to the role of the latter as

interagency coordinator. At present this task is performed by the United Nations Fund
for Population Activities (UNFPA).

The relationship with UNICEF was particularly fruitful, as that organization has in
place a significant infrastructure at the regional and country levels, which it made
available to the Secretariat. This led to much greater efficiency in the work performed
and helped avoid duplication of efforts, which would have generated a high cost for any
government. '

Based on the Colombian experience, the governments decided assign the Secretariat the
task of strengthening relations with the Interagency Coordinating Committee and its
ties with UNICEF as an agency specializing in issues related to childhood and adolescence.

Constraints and obstacles to monitoring the agreements and goals

As previously mentioned, the primary obstacle to the monitoring of the agreements and
goals in support of children is the lack of valid social information systems in most
countries. There is considerable heterogeneousness in the definition of indicators, and
information needed to document many of the goals is lacking.

Another type of obstacle results from the large number of changes occurring among
technical and management personnel in the various countries. All too frequently it
becomes necessary to repeat briefing information with regard to the status of interna-
tional agreements and goals. Although the ministerial meetings have occurred at a high
policy level, representatives as a rule are from the social areas of their respective coun-
tries (ministers of health, education, family, labor and human development), and
compliance with the goals at the country level is not exclusively dependent on such
individuals. In this regard, it would be desirable to focus efforts on bringing about the
further involvement of the ministers responsible for the areas of planning and finance.
One constraint involved with this mechanism is that it has not been able to incorporate
key participants in civil society, among which boys and girls should play a leading role,
into the monitoring process.

Key factors to bear in mind with regard to similar international mechanisms

The proper operation of a Secretariat Pro Tempore requires the countries’ political
backing. The task of monitoring agreements pertaining to children in the region that
has been mandated to the current Secretariat grew out of, and is in turn strengthened
by, the Narifio Pact and the Santiago Agreement. This is a sine qua non requirement
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without which the Secretariat would surely be unable to operate. The country that
assumes the role of host should have available qualified personnel to assume responsibil-
ity for ensuring a more dynamic Secretariat. In addition to technical capabilities, such
individuals need to have extensive contacts with the academic community and with
policy-making organizations. In addition to personnel, there is also a need for physical
space and broad logistical support for purposes of communication and for international
travel and dissemination activities.

The knowledge, available information, and infrastructure of an international coopera-
tion agency, such as in the case of UNICEF with regard to children, are indispensable
for ensuring the appropriate and efficient operation of the Secretariat. Without them,
there would always be the risk that efforts might be duplicated or that activities might
be pursued along parallel or misguided lines of action, in addition to which the possi-
bility for increased outreach to countries and agencies would be lost.

Commitments and goals must be subjected to an intense process of debate prior to their
eventual incorporation into ministerial agreements. Hence, there is the need to obtain
the prior consensus of technicians from country governments and international agencies
with regard to the viability of the goals. In addition, draft agreements need to be
submitted for diplomatic review, or many countries may balk at signing them.

This process of ongoing discussion leads to social learning that can be observed, for
example, in the increasingly precise fine-tuning of the goals, thus facilitating their
monitoring and evaluation. As a case in point, the goals initially formulated were less
precise than the ones eventually approved in Santiago. Nevertheless, compliance with
the new auxiliary goals will not be easy. To achieve them, the countries will require
support from a variety of sources as well as increased efficiency in their own educational
systems. In this regard, it is recommended that organizations charged with international
cooperation be fully aware of the goals and ascertain from the individual countries their
current situation with regard to such goals, so that technical and financial assistance can
be prioritized.

Additionally, specific meetings have been and could still be held to review child-related
issues included in the agreements. A specific meeting comes to mind that promoted by
the Secretariat with support from agencies specializing in education and children’s issues
and attended by the individuals responsible for policy making and implementation of
educational programs. Such meetings make it possible to analyze achievements and
constraints and identify alternatives for promoting attainment of the proposed goals.

In addition, efforts should be made to promote the participation of other players, such
as school directors, teachers, and parents. It will not be possible to attain any of the
goals if these players do not become involved on the participative and decision-making
levels. National and international nongovernmental organizations can play a lead role in
coordinating the members of civil society, not only for purposes of decision making,
technical support, and the contribution of successful models, but also for the perfor-
mance of tasks and the attainment of the stated goals.
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The participation of children, both schooled and unschooled, is deserving of special
attention. Children have a right to education and to participate in an authentic and
nonsymbolic way in the decisions affecting them. For this reason, the principal recom-
mendation with regard to the evaluation of the goals is to include the opinions of
children in the evaluation process and, of course, in the formulation and implementa-
tion of policies and programs.

Future of the mechanism for monitoring the commitments to children in the
Americas

The Secretariat Pro Tempore will continue to exist when the countries of the Americas
so decide. In the opinion of the author, such a decision will be based on the perceived
usefulness of the Secretariat to each government. Each country that hosts the Secretariat
will impart to it a distinctive direction while conserving its fundamental mandate,
which is to promote the exchange of successful experiences, define a regional agenda for
horizontal cooperation, support and strengthen information systems, and periodically
evaluate compliance with goals.

Probably one of the most effective ways to strengthen the Secretariat it to seek support
through the establishment of partnerships and coordinating units with organizations
and groups that share the philosophy of the International Convention on the Rights of
the Child. Such organizations—with their considerable experience and authority in
children’s issues—can be fundamentally important for ensuring the participation of civil
society, including children themselves, in the practice and monitoring of children's
rights and of the goals defined by the governments to secure those rights.

In addition, close coordination with the Committee on the Rights of the Child and
with the agencies of the United Nations and the Organization of American States in the
form of an international consortium will assure proper monitoring of the Convention,
which is the starting point for the agreements.

NOTES

! The nations that have yet to ratify the Convention are Somalia, the Cook Islands, and the
United States of America.

2By late 1996, twenty-three of the thirty-four nations had already developed their respective
NPAs, nine were in the process of preparing plans, and two had drafted working documents not
yet accompanied by a second, policy-level document.

3The actions of the Secretariat Pro Tempore are analyzed only for the period from 1994 to 1996,
since responsibility for the organization was handed over by the Government of Colombia to the
Government of Chile in August 1996, and the author did not have available sufficient informa-
tion on activities carried out subsequent to that date.
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4The Committee is made up of the following agencies: the Pan American Health Organization
(PAHO/WHO); the Food and Agricultural Organization of the United Nations (FAO); the
United Nations Fund for Population Activities (UNFPA); the United Nations Children’s Fund
(UNICEF); the World Bank (IBRD); the Interamerican Development Bank (IDB); the Interna-
tional Labor Organization (ILO); the United Nations Educational, Scientific and Cultural
Organization (UNESCO); the United States Agency for International Development (USAID);
and the United Nations Development Programme (UNDP).

5 The countries that reported having a validated scale were Chile and Colombia. Some countries
(Peru and Costa Rica) reported that they were developing such a scale but that it was not yet in
operation.

& According to information provided by UNESCO-OREAL, pre-primary school coverage for the
population group between zero and five years of age reached a level of 14 percent in 1989,

" The Secretariat carried out this function primarily through informational communications, by
sending packets containing the Agreements to the new governments, requesting information as
to who would be in charge of monitoring the commitments, and soliciting data on progress
achieved toward compliance with those commitments. The large number of countries respond-
ing to the Secretariat’s requests for information, as well as their participation in meetings
convened by the Secretariat, served to confirm this function.

8 A review of the various agreements that have been signed makes it possible to infer this
contribution by the Secretariat. It should be clarified, however, that the Secretariat did not
perform this function independently, but rather jointly with the specialized agencies of the
United Nations and the countries themselves. Although the adaptation of goals does not mean
that the countries begin to comply with them immediately, it does mean that they begin to think
about them and take them into consideration in designing national and local policies and
programs. This statement can be substantiated through a review of the various National Devel-
opment Plans prepared by the countries. One example is the inclusion in such plans of specific
programs designed to increase the coverage of initial education, prevent child abuse, address
disabilities, eliminate child labor, and modify legislation to make it consistent with the Interna-
tional Convention.

9 The themes identified in the status report as emerging were HIV/AIDS, violence against
children, child labor and exploitation, and reproductive health in adolescence.
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CHAPTER 5

SOCIAL IMPACT OF EDUCATIONAL PERFORMANCE
EVALUATION SYSTEMS: THE CASE OF CHILE

Erika Himmel

The trajectory of systems for evaluating academic achievement in Chile offers
valuable lessons for countries of the Americas implementing national testing
programs, in at least two direct policy-related aspects: institutional
responsibility and the impact of evaluation systems on society. The Ministry of
Education has coordinated its efforts with those of universities and research
centers to strengthen the country's institutional capacity and human resources
for developing and administering a variety of evaluation systems. This
chapter, in addition to describing the operation of such systems, provides a
frame of reference for discussing how information generated by evaluation
systems is used. The case of Chile is analyzed. Finally, the author identifies
critical factors related to the use of academic achievement evaluation results.

INTRODUCTION

This chapter describes the operation of education performance evaluation systems,
presents a frame of reference for discussing the issue of the use of information furnished
by evaluation systems, and includes a case study of the Chilean experience. Lastly, the
author looks at key factors in the use of educational performance evaluation data.

The first section of the paper presents a conceptual framework for examining national
educational performance evaluation systems and the use of information produced by
these systems and applies this frame of reference to a study of such evaluation systems in
Chile. More specifically, it presents examples that clearly trace the use of information
produced by these evaluation systems. Two of the systems in question assess achieve-
ment at the primary education level. The third assesses achievement upon the comple-
tion of secondary school. The paper also pinpoints a number of factors that have
facilitated or hampered the use of evaluation data and puts forth certain proposals to
help chart the course of national education policy.
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NATIONAL EVALUATION SYSTEMS AND USE OF EVALUATION DATA

The past ten years have witnessed wide-ranging debates over the quality of education in
Latin America. This is understandable considering how, in previous decades, area
countries had been focusing all their efforts on improving the coverage of their educa-
tion systems, thereby relegating the issue of quality to a lower plane. Countries that have
gradually resolved enrollment problems have come to realize that the expansion of their
education systems was achieved at the cost of compromising the quality of educational
services, with investment requirements far exceeding their economic prospects. Hence
the renewed interest at policy making levels in quality considerations, prompted by an
acknowledgment of the importance of human capital for economic development.
Added to these factors is the financial aid consistently channeled into the education
sector by international agencies such as the Interamerican Development Bank, Organi-
zation of American States, and World Bank, all of which are interested in seeing the impact

of this aid on improving local education systems embodied in tangible results
(Lockhead, 1991).

Thus, the need to assess student achievement becomes apparent once an education
system has succeeded in providing equal opportunity in terms of access to education
and certain questions arise in regard to the quality of the educational services offered. It
is within this context that national evaluation systems are set up to supply information
on the achievernent of educational objectives, pinpoint variables inherent in and outside
the system explaining differences in performance, help make informed predictions on
how the systém will function in the future, and furnish indicators in regard to the
system's most enduring features.

In general, evaluation systems consist of the administration of examinations or tests
designed to measure the achievement of educational objectives in key curriculum areas.
From time to time, these tests are supplemented by questionnaires on selected variables
likely to explain differences in performance. Results of evaluations are generally made
available both to direct stakeholders in the education process, such as teachers and
school principals, and to indirect stakeholders such as the media.

The most frequently cited objectives of evaluation systems are as follows (Lockhead,
1996; Greany and Kellaghan, 1996):

to support and evaluate education policy;

to evaluate specific educational programs;

to monitor changes in educational achievement over time;

to make educators accountable for student learning;

to screen and place students moving onto higher levels of education;

to corroborate student achievement;

to furnish data to parents and their representatives on the quality of the education
provided by the nation’s schools; and

B to assess learning needs.
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However, it is hard for a single evaluation system to achieve all these objectives, which
explains why we often find two or more coexisting systems designed for different
purposes.

In any event, an evaluation system with any of the aforesaid objectives should help
provide a better insight into the workings of the education system, furnish necessary
guidance for decision making by different stakeholders at different levels, and help
improve the quality of educational services. In other words, the assumption is that, in
addition to supplying information on the system, an evaluation of educational perfor-
mance will actually affect the education system per se. The expectation is that this
information will supply guidance for decision making, leading to different types of
action whose effects can, in turn, be evaluated by these very same systems, provided they
are still operative.

An educational performance evaluation system will affect different areas or groups,
depending on its objectives, as illustrated in capsule form in Figure 1.

Figure 1. Selected Areas Impacted by National Educational Performance Evaluation
Systems

National
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Local education
policy
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Thus, if the objectives of a performance evaluation system are to produce information
designed to back up and evaluate education policy and monitor corresponding educa-
tional achievements, its findings can have an impact on the propounding of new
policies, including educational reforms. Moreover, they can also affect educational
management at the individual school level and decisions taken by teachers with respect
to the administration of the educational process.
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However, these effects will materialize only to the extent that the evaluation data are
actually used for decision making purposes, an assumption that is not always valid.
According to a number of commentators (Alkin, 1979, 1985; Brown, Newman and
Rivers, 1985), there are two approaches to conceptualizing the use of information, the
“mainstream” and “alternative” approaches.

The mainstream approach conceives of the use of evaluation data in terms of their
direct, immediate impact on the education system or program in question, or, in
general, on the target of the evaluation. According to this concept, the use of data is
regarded as an event, rather than as a process that can begin to take place as early as the
planning phase of an evaluation system. This dichotomizes the dimensions of its use
into two extremes, namely use versus nonuse. Adhesion to this mainstream approach
means recognizing that an evaluation is being used only if and when it produces
tangible effects such as the institution of short-term educational reforms, the replace-
ment of one program by another, or major changes in educational strategies. These sorts
of radical measures are not necessarily taken, since there is a series of factors that can
influence the use of evaluation data which, in turn, are contingent upon the elements of
the evaluation process and the findings produced by this process. Moreover, there are
other factors taken into consideration in decision making processes, in addition to
evaluation data.

In an attempt to further clarify this concept of use, King and Peachman (1984) main-
tain that it is based on certain questionable assumptions, as described below:

m Decisions can be made in a classically rational manner, without taking into account
political, social, and organizational variables affecting decision making processes;

m Evaluation data are the only factor triggering immediate, observable effects (the myth
of the “big bang” theory);

m The quality of evaluation reports alone suffices to guarantee their full and complete
use; and

m Active cooperation between evaluation personnel and decision makers will automati-
cally step up the use of corresponding data.

As a matter of fact, the administrators of the Performance Evaluation Program or PER
conducted in Chile over the period between 1982 and 1984 began operating the
program based on many of these assumptions, mistakenly presuming that resulting data
would be used by teachers, school principals, and education officials to formulate
proposals for the mounting of projects and programs at all levels via a self-management
and self-monitoring process. However, they soon realized the weaknesses of these
assumptions and embraced the alternative approach.

Another example of this concept of use is found in Schiefelbein (1992: 264), who
judges the impact of Chile’s PER on the sole basis of the finding that there were no
significant changes in student performance on corresponding evaluation instruments,
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commenting that “this shows that expectations in terms of improving academic achieve-
ment are too high.”

On the other hand, in the alternative approach, the use of evaluation data is conceived
of as a gradual process in which such data, along with other information, may eventu-
ally lead to the mounting of small-scale projects and programs that, little by little,
change the baseline situation. Under this concept of use, the impact of the evaluation is
far from immediate. It can take years before the impact materializes which, combined
with other contextual information or under a different set of circumstances, means that
it can take on different meanings at different points in time (Braskamp, 1982).

King and Peachman (1984) believe that there are at least three levels of use of evaluation
data, namely: symbolic or suasive use; conceptual use; and instrumental use.

There is also a fourth level, that of instrumental non-use. The relationship between the
production of evaluation data, contextual information, and the use of data as an input
in decision making processes is outlined in Figure 2.

The symbolic or suasive use of evaluation data refers to its use for personal purposes.
For example, the findings from an evaluation may be used by a school principal as
evidence of good performance, providing facts and figures with which to secure his
position. In such cases, a study of the specific context is needed to accurately ascertain
the underlying intentions of the party. In this example, the evaluation is being used to
justify certain decisions rather than as input in such decisions, and is often used in this
sense for political or administrative purposes.

This first level of use includes a specific effect of performance evaluation systems that is
extensively discussed throughout the literature (Greany and Kellaghan, 1996), namely
their influence on teaching. In fact, no outside testing program is neutral, and teachers,
somehow perceiving the importance of corresponding test results, will begin focusing the
teaching process primarily on the content areas and objectives targeted by the testing
instruments, and base their approach to the school curriculum on the coverage of these tests.

The second level of use, conceptual use, refers to the evaluation causing users to reflect
upon the aim or purpose of the evaluation, prompting them to acknowledge the
existence of certain developmental skills or problems, thereby triggering a change in
attitude. Over the long run, this change in attitude may cause them to make certain
highly specific decisions. For example, a school principal may attribute low student
achievement on a performance evaluation to a lack of identification with the school.
This conclusion may prompt him or her to organize a discussion session with the
teaching staff to pinpoint the causes of this problem. In this example, while no specific
action was taken, the evaluation data nevertheless encouraged the user to reflect on the
problem, and eventually resulted in the mounting of small-scale efforts such as informal
meetings of students and teachers.
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Figure 2. National Educational Performance Evaluation System
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Instrumental use, the third level, is characterized by clear linkages between the data
produced by an evaluation system and certain decisions taken by a direct user of such
data. Using the illustration presented in the previous paragraph, should the principal
decide to systematically poll the student body as to the positive and negative aspects of
the school for purposes of mounting a program designed to improve student identifica-
tion with the teaching staff, this would be an example of the instrumental use of the
information furnished by the evaluation system.

Lastly, instrumental non-use is where information is intentionally discarded by corre-
sponding users. If, for example, the findings from a performance evaluation reveal that
fourth-grade pupils in a particular municipality have performed poorly in spelling, and
the education department of the city government in question feels that exact spelling is
not a basic educational objective at that grade level, then it is likely that no effort will be
made to improve student achievement with respect to this educational objective.

In analyzing the use of evaluation data according to this model, the effects of a national
educational performance evaluation system may be reflected in many activities that do
not necessarily produce short-term improvements in performance. However, over a
medium or long-term time frame, such efforts may improve the quality of student learning.
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For the purposes of this study, social impact refers to types of uses of evaluation data
affecting action-oriented decision making with effects on or implications for social
groups within or outside the education system. Moreover, the effect of the evaluation on
the decision making process per se is barely perceivable, and at best is inferred from
certain explicit signals in the ensuing form of action.

FEducational performance evaluation systems in Chile

This section of the paper describes the country’s three longest-running evaluation
systems. The first, the Performance Evaluation Program, or PER, targets basic or
primary education. It is included in this discussion because it served as the basis for the
second such system, the National Educational Quality Assessment System, or SIMCE,
which has been in use since 1988. The SIMCE extended the evaluation process to the
second year of secondary education. The third system, which has been operative since
1967 and is administered to students completing their secondary education, is the
National Admissions System for Higher Education (Sistema Nacional de Ingreso a Ia
Educacion Universitaria).

The Performance Evaluation Program (PER)

The issue of assessing educational quality was first broached by Chile’s Ministry of
Education in 1978, when it approached the Pontificia Universidad Catélica to design
and set up an educational information system. As part of the government decentraliza-
tion process underway at the time, this program helped collect data on educational
quality and disseminate it to different stakeholders in the education process for the
mounting of efforts designed to raise the quality of education,

This task was entrusted to a multidisciplinary team of experts which, under the terms of
a specific agreement, was charged both with conducting the corresponding feasibility
study and with starting up the program. The team consisted of a core group of profes-
sionals on the University faculty (most of whom had done their graduate work in the
United States), including four engineers, three psychologists, three educators, and one
sociologist. The psychologists and educators were in charge of designing the various
educational assessment instruments in cooperation with national education officials and
education/administration system officials at the regional level. The engineers were
responsible for program administration, logistics, and computations (Himmel, 1996).

The overall objective of this program was to help improve the quality of education
through the decentralization of educational authority. The expectation of the team
members was that all stakeholders would take a more active role in this process as a
result of the performance evaluation, with the underlying assumption being that the
mere fact of furnishing information on student achievement of basic educational
objectives would prompt teachers and school principals to make different types of
innovations designed to improve the quality of education. Moreover, the availability of
objective, reliable, well-grounded data for national education officials was expected to
produce a more realistic approach to education policy.
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The specific objectives of the PER were the following:

explicitly establish educational objectives at the primary school level whose achieve-
ment was considered essential by the Ministry of Education;

furnish information to parents; teachers; school principals; and local, regional, and
central government officials on the achievement of these educational objectives with
appropriate levels of specificity and aggregation to meet the needs of each target
audience;

provide necessary information to the Ministry of Education for the fulfillment of its
new policy making and supervisory functions, with such information designed to
pinpoint low-scoring schools requiring greater technical/educational and financial
assistance and to monitor the performance of individual schools and municipalities,
and realign central planning with respect to curriculum development, in-service
teacher training, and the design of textbooks and instructional materials.

The main elements of the program design were as follows (Himmel, 1996):

The program measured educational achievement at two grade levels: the fourth
grade, because it marked the end of the first stage of general basic education and the
last year in which all subjects are taught by the same teacher, and the eighth grade,
which was the last year of compulsory education in Chile, with subjects at this grade
level taught by different teachers.

With student skills and proficiency in language (reading comprehension and written
expression) and mathematics (computation and problem-solving) regarded as the
backbone of the primary education process, tests in each of these areas were adminis-
tered to each student in full. The other assessment instruments, in the natural and
social science areas and the areas of personal and social development, were adminis-
tered by means of matrix sampling with each student responding to a sample of test
questions, taking the class average to denote achievement in that particular area.
With the exception of assessments of written expression, all tests were incremental, in
the form of multiple-choice questions, covering all educational objectives at the level
of education in question.

Tests were constructed in accordance with stringent international standards by
teachers, as well as by experts in curriculum development and evaluation, and
focused on an array of basic educational objectives and minimum content areas. The
final versions of all multiple-choice tests had a confidence level of over 0.90 for
assessments in cognitive areas, and of over 0.80 for assessments of personal and social
development. The writing test had an intercorrecting confidence level of over 0.80
with the analytical method used for purposes of this testing instrument.

It was decided to administer the tests to the entire student population, on the
assumption that stakeholders would be moved to action only by findings relating to
their particular domain. Thus, only extremely small schools (schools with fewer than
five students at each corresponding grade level) and schools located in remote areas
(which were inaccessible during a large part of the year) were excluded from the
testing process. The tests were administered to approximately 400,000 students per
year, representing a student coverage rate of 90 percent.
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m Schools were divided into homogeneous groups according to the socioeconomic
status of their corresponding student body, based on criteria used in previous studies
(Himmel et al., 1980; Himmel et al., 1982) to distinguish the effect of efforts
undertaken at the school level from the influence of structural variables. These
groups were referred to as “socioeconomic frameworks.” An exhaustive study was
made of the possible advantages of furnishing data on average student socioeconomic
indicators at the school level along with corresponding test results, which was the
procedure used in the United States (Alkin, 1981). However, it enabled a frame of
reference facilitating more personal interpretations and analyses by target audiences
in general, and by teachers and school principals in particular.

m Information activities undertaken in preparation for the administration of corre-
sponding test instruments consisted of the distribution of leaflets to school princi-
pals, teachers, and parents explaining the program objectives. In addition, a technical
pamphlet was distributed each year describing examples of the assessment instru-
ments to be administered that year. Finally, administration system personnel distrib-
uted a series of audiovisual materials to local officials, school principals, and teachers.

m Tests were administered at the end of the school year under controlled conditions to
ensure the homogeneity of corresponding testing procedures. To accomplish this, a
country-wide administration systern was set up, consisting of a network of 640
supervisors. A total of 12,000 examiners were given training, and extremely strict
security measures were taken in regard to the tests.

m The test results were announced the following school year during the first month of
classes, presented in the form of data on the average percentage of correct answers on
each test and for each set of objectives. Reports were drawn up at different levels of
aggregation for different target audiences. Reports for teachers, for example, fur-
nished data by objectives and class totals. Reports for school principals presented
corresponding data by school and grade level, while reports for other officials
furnished data at the local, regional, or nationwide level, according to their respective
sphere of authority. In addition to data presented at the aforesaid levels of aggrega-
tion, the reports also included two indicators for purposes of a comparative interpre-
tation. The first consisted of the twenty-fifth and seventy-fifth percentiles of student
test scores for schools within the same socioeconomic framework. The second
consisted of the fifth and ninety-fifth percentiles of student test scores at the nation-
wide level. Thus, subsequent evaluations furnished comparisons with previous years.

m Manuals for the interpretation of the test results and audiovisual aids were prepared
and distributed to national and local officials, school principals, and teachers.

m Specific reports were made to the Ministry of Education on schools urgently requir-
ing technical and economic assistance.

m This information was rounded out by the preparation of teaching guides for those
educational objectives with respect to which student achievement was poorest at the
nationwide level. These were distributed to all teachers at the targeted grade levels.

m The ministry was presented with a series of recommendations in line with the
program design for the channeling of technical/educational assistance to schools with
the poorest performance ratings through school supervision.

m The program team introduced a series of changes in the educational evaluation
system, in all cases verified by empirical data, particularly where the proposed
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changes went against certain deeply-entrenched beliefs. For example, in a survey of
teaching personnel, teachers maintained that fourth-grade pupils were incapable of
answering test questions on separate answer sheets. The answer sheets were subse-
quently tested on a sample of pupils with an extremely low socioeconomic status.
The results showed that there was no significant difference between the averages for
pupils using an answer sheet and those whose answers were written directly in the
test booklet.

The initial agreement entered into between the Ministry of Education and the

Pontificia Universidad Catélica de Chile for the performance of the feasibility study and
start-up of the PER was for one year. It was renewed for another three years for program
implementation purposes. Upon its expiration, the agreement was not renewed by the
Ministry of Education, thereby terminating the PER.

Although it was impossible to detect a significant improvement in the achievement of
educational objectives within this brief period, there were, nevertheless, substantial gains
in the achievement of certain objectives in which student performance was extremely
poor on the initial assessment as a result of remedial measures taken by teachers and
schools. For example, there was an improvement of nearly 10 percent in verbal prob-
lem-solving in the mathematics area, at both grade levels targeted by the evaluation.

The country had a string of six different education ministers, with resulting replace-
ments of top-ranking ministry officials, throughout the course of the program imple-
mentation period, the latest of whom announced his intention of terminating the PER
in early 1984, the final year of the agreement with the Pontificia Universidad Catdlica.
This decision was never discussed with the project team, and the reasoning behind it is
unclear; all attempts at negotiation on the part of Ministry officials supporting the
program ended in failure.

It is safe to say that one of the determining factors in the decision to terminate the PER
was its cost of US$5.00 per student, or roughly two million dollars which, with the
country in the midst of a recession, may have overwhelmed government officials. A
follow-up study on the PER (Himmel et al., 1988) revealed that, at the time, top-level
government officials were not committed to the program and felt that its cost was too
high.

Another guess is that there were opposing factions within the Ministry of Education
bureaucracy, one in favor of and one against the program being run by the Pontificia
Universidad Catélica. Those against could have been members of groups within the
Ministry that considered themselves capable of implementing the project.

Another plausible explanation lies in the general political climate, which at the time was
dominated by a group of economists advocating neoliberal economics, while a large
percentage of the teaching profession clung to the notion of “state” education, or the
vesting of all educational authority in the national government. In addition, govern-
ment decentralization efforts were virtually at a standstill at that time.
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A follow-up study of programs and projects mounted during the course of the opera-
tion of the PER (Himmel et al., 1988) (conducted upon the expiration of the agree-
ment), found that certain schools had taken specific measures designed to improve
student learning, such as exhaustive studies of syllabi to establish educational priorities
and reviews of evaluation forms used by teachers. These efforts produced a change in
the “evaluation culture” and prompted the implementation of a series of administrative
measures such as an increase in the number of instructional hours devoted to language
and mathematics (Contreras, 1988).

The National Educational Quality Assessment System (SIMCE)

By 1988, Chile’s education system had been completely decentralized. However, there
was still a large faction within the Ministry of Education that felt it had the technical
expertise to develop a student performance evaluation system if vested with the neces-
sary economic resources. T he authorities felt that the reinstatement of an evaluation
system not only required additional funding, but that it basically required a technical
expertise that the Ministry did not possess.

High-ranking Ministry officials recommended the following measures for reinstating
the evaluation system, ensuring its political acceptability, and reducing its cost

(Himmel, 1996):

m Change the name of the evaluation system to disassociate it from the PER: hence, the
National Educational Quality Assessment System, or SIMCE.

m Enter into new agreement with the Pontificia Universidad Catélica, entrusting it
with most aspects of project implementation for three years, on condition that it
agree to train a team of Ministry of Education officials to take over the SIMCE upon
the expiration of the agreement. The Ministry-based team to assume full responsibil-
ity for project implementation during the fourth year of the implementation period,
with advisory assistance from the university-based team. When the agreement
expires, institutionalize SIMCE within the framework of the Ministry of Education.

m Administer assessment instruments to the total student population, focusing on
language and mathematics. Put the university in charge of the technical aspects of
test administration based on a model similar to that of the PER.

® Administer science, history, and geography tests to a sample of 10 percent of the
student population, with corresponding test instruments to be designed by the
university-based team.

m Make an independent team within the Ministry of Education responsible for assess-
ing personal development, as well as for including assessments of student, parent,
and teacher satisfaction with educational services and of selected indicators of
educational efficiency, such as repeater, promotion, and dropout rates.

® Administer assessment instruments at the fourth and eighth-grade levels, in alternate
years.

m Put the ministry in charge of the process of administering the testing instruments or,
in other words, of setting up the administration system and hiring examination
personnel, while making the university responsible for system logistics and computations.
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m Use the university-based team to undertake information activities designed to
publicize the system, heighten public receptiveness, and disseminate corresponding
findings.

The SIMCE was to have the following objectives:

m Assist the Ministry of Education in its policy making role and in over-seeing the
education system;

m Bolster supervisory efforts by regional and local officials and provide them with
technical support and assistance;

m Assess the quality of each educational institution, make comparisons, pinpoint
explanatory factors, and evaluate educational program performance;

m Provide guidance for in-service teacher training activities, oversight efforts, and
resource allocation.

Note the similarities between the objectives of the PER and those of the SIMCE.

Since its inception, the system has been running smoothly, subject to certain changes
introduced in nonacademic areas such as assessments of creativity and personal develop-

ment (Prado, 1995).

One of the current and possibly unique features of this system is its publication of test
results at the country-wide, regional, local, and individual school levels in the nation’s
press since 1995, which has helped heighten public awareness of the SIMCE.

Moreover, the SIMCE is already regarded as an institution, forming an integral part of
the regular activities conducted by the nation's schools. School principals and teachers
alike recognize the system’s sound technical features and regard it as a valuable educa-
tional management tool, although they maintain that it does not provide a complete
picture of educational quality (Zabalza et al., 1994).

The National Admissions System for Higher Education

Until 1966, a “bachillerato”—the Chilean version of the French baccalaureate extended
to students passing an examination administered by the University of Chile since
1927—was required by law for admission to the country's eight universities. In 1966,
the Chilean Congress abolished this requirement, forcing the country’s universities to
design a placement system.

The University of Chile had developed and tested a preliminary version of a placement
system as far back as 1962, which consisted of a series of objective, multiple-choice tests
combined with consideration of the applicant’s secondary school grades (Lara, 1985).

The abolishment of the “bachillerato” and the need to screen applicants for admission
to the nation’s universities within a very short time frame prompted the formation of an
intercollegiate ad hoc committee vested with broad-based powers to tackle this issue.
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The committee charged the University of Chile with the task of administering the
placement system, given its technical experience in this area. This ad hoc committee was
later reorganized into what is currently known as the Chilean Board of University
Chancellors Admissions System Coordination Committee, whose main function is to
assure the due and proper operation of the placement process.

The main features of this admissions system, which has changed very little over the
thirty years it has been in existence, are as follows:

m Until 1982, placement tests were required for admission to all eight universities
existing at that time. These tests are presently required only for admission to govern-
ment-funded universities, that is to say, to the country’s eight original universities
and their offshoots. Many private universities receiving no government funding do
not require these examinations.

m The placement system consists of a series of mandatory multiple-choice tests and a
second series of elective tests in the same multiple-choice format, from which
applicants can either take whatever tests are required for their intended field of study
or take all the tests. The tests are scheduled to avoid any overlapping. One of the
mandatory tests is the Academic Aptitude Test, or PAA, which is similar to the SATs
administered in the United States, consisting of a verbal and a mathematics portion.

m The other test that is currently mandatory for all applicants is a test on Chilean
history, which was added in 1984 to promote the teaching of Chilean history at the
secondary school level.

m The series of elective tests, known as specific achievement tests, meet the needs of
specific university programs. These tests cover five secondary school subjects: math-
ematics, biology, physics, chemistry, and the social sciences. For a time, there was a
single science test for biology, physics, and chemistry.

m All tests are scored on a standard scale. The average test score is 500, with a standard
deviation of 100.

m The other type of data used as a screening criterion are the applicants’ average
secondary school grades, expressed in terms of the same scale used to score the
placement tests.

m The tests are administered at the end of each school year. Students register to take the
tests approximately three months in advance. Six weeks after the administration of
the test, the results are published in a newspaper with a nationwide circulation using
each applicant’s national identification card number.

m Once the test results are published, students can apply to any of the country’s
traditional universities or their offshoots in a single application process and may
apply for admission to several programs at different universities.

m The placement process per se is conducted by the University of Chile using the
criteria and weights established by each university. Most universities set criteria and
assign weights based on independent studies of predictive value. The only stipulation
is that they assign a weight of 10 percent to the Chilean history test and a weight of
20 percent to applicants’ secondary school grades. The results of this placement
process are, in turn, published in a newspaper with a nationwide circulation by
university, broken down by study program.
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m The entire process is coordinated by the aforementioned coordination committee.

This system has been used for the past thirty years and, despite periodic demands for
radical changes in the system, no alternatives have been put forward to date that can
possibly hope to compete with the current system in terms of efficiency or cost.

Social impact of educational performance evaluation systems in Chile
Social impact of the SIMCE on education policy

The following section of the paper discusses three initiatives mounted in accordance
with Chilean education policy guidelines, grounded in findings produced by the
SIMCE, namely the “900 Schools Program” (P-900), the Program for the Improvement
of Rural Schools (MECE-RURAL), and the Educational Advancement Projects (PME)
initiative. These initiatives are all examples of the instrumental use of data supplied by

the SIMCE.

The 900 Schools Program

This program, targeted at schools in impoverished areas, was the first implemented by
the country’s new democratic government in 1990. It was directed at the 10 percent of
the nation’s schools showing the poorest performance under the SIMCE, all of which
serve a student population living in abject poverty. This assessment was made based on
SIMCE data for 1988 and was said to be a form of positive discrimination, emphasiz-
ing student achievement at the first and fourth grade levels in the areas of language and
mathematics. The program was also designed to promote student creativity, as well as
personal and social development skills. It also trains teachers in methods of making
education more relevant to their students’ cultural environment and of promoting
cooperation between the school and the community.

The program is divided into the following components:

m Participatory, inservice teacher training workshops designed to update academic
training, and inspire thought and reflection on teaching practices with a view to
promoting innovations in classroom techniques and establishing professional stan-
dards for addressing the issue of student achievement.

m Student learning workshops, known as TAPs, giving special attention to third and
fourth-grade pupils requiring remedial instruction, run by young extension workers
between 18 and 25 years of age from the surrounding community. They are given
regular training in all areas of their work as well as with the children with whom they
are experiencing any problems (Cabezén, Condemarin, and Vaccaro, 1996). These
workshops are conducted outside regular school hours.

m Supplies of educational materials, including classroom libraries and teaching materi-
als, with an emphasis on games, to bolster teaching efforts in the areas of language
and mathematics at schools assisted under this program. Among the teaching materi-
als distributed through this program were large numbers of pocket calculators.
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m Infrastructure improvements, consisting of the repair and upgrading of those ele-
ments of the school facility regarded by teachers as most capable of bolstering student
learning.

m Technical/educational supervision, administered by supervisors attached to the
Ministry of Education, who are, in turn, given job training under the P-900 Program.

The program is open to schools with SIMCE test results well below the region-wide
average. ©he schools graduate from the program as soon as corresponding evaluation
data falls in line with the regional average or when improvements in their performance
outstrip those of other public schools. This means that SIMCE data are not only used
to determine the eligibility of schools for acceptance into the P-900 program, but also
serve as a yardstick for assessing the program'’s impact. The number of schools enrolled
in the program jumped from 900 in 1990 to roughly 1,300 by 1991, subsequently
falling back down to approximately 1,000 by 1996. Fluctuations in the number of
schools enrolled in the program are a raw indicator of the improvement shown by a
selected group of schools in that it implies the attainment of better SIMCE test results.
Close to 14,000 youths have been trained as community extension workers under the
program. Through this training, these youths—who come from the same poor back-
grounds as the students served by the schools in question—have improved their basic
education and social skills.

Program for the Improvement of Rural Schools (MECE-RURAL)

This program is an integral part of an initiative mounted under the Program for the
Improvement of Quality and Equity in Education (MECE). It is designed to improve
the quality of educational services offered in schools with high educational risks located
in rural areas, which house 20 percent of the nation’s population and whose diversity
stems from the country’s geographic features. A large share of the rural population is
concentrated in two areas of southern Chile that have performed extremely poorly in
nationwide evaluations. A pilot project conducted in 1992 as part of the P-900 initia-
tive led to the implementation of the MECE-RURAL program in 1993 targeting one,
two, and three-room schoolhouses (Parraguez, 1993).

The main components of this program are as follows:

m the proposal of new educational methods in the form of a curriculum development
manual. The manual related general skills and knowledge to the local cultural
environment in an effort to make the school curriculum more relevant in each area of
the country;

m teacher training for the implementation of educational reforms. The training would
be designed to improve student learning in rural areas and make use of educational
methods outlined above;

m development and supply of first and sixth-grade textbooks designed for rural settings,
in line with the proposed new educational methods;

m development and supply of teaching materials for students and teachers to help
bolster learning in the areas of language, mathematics, and science;
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m classroom construction and hiring of teachers to expand schools that do not pres-
ently go as far as the eighth grade, which is the last year of compulsory education in
Chile;

m establishment of “rural education coordination microcenters” for the organization of
all teachers in schools within a single geographic area, providing these teachers with a
regular forum at which to discuss their teaching practices, share previous and create
new experiences, evaluate their progress, and obtain technical/educational assistance
from supervisory personnel; and

m as in the case of the P-900 program, a strong technical/educational supervision
component providing corresponding supervisory training,

The percentage of one, two, and three-room schoolhouses covered by the SIMCE was
comparatively low until 1996, when the number jumped abruptly. A report published
by the Ministry of Education claims that fourth-grade test scores in schools participat-
ing in the MECE-RURAL program rose six points in language and eight points in
mathematics over the period between 1994 and 1996 (Ministry of Education, 1997),
explaining that, strictly speaking, this claim was not grounded in an empirical assess-
ment, complete with control groups. However, the tests used in the MECE-RURAL
program are the same as those administered at the country-wide level. SIMCE data is
being used to pinpoint problems and will eventually be used to monitor programs
_designed to overcome these problems.

The Educational Advancement Projects (PME) Initiative

This initiative was designed under the MECE program as a general strategy for the
decentralization of education in Chile, a country whose education system has tradition-
ally been highly centralized. In its early stages, the initiative focused exclusively on
decentralizing economic school management, ignoring the issue of the decentralization
of educational management.

The objectives of this strategy are to improve learning among primary school students
from poor backgrounds with a view to reducing repeater and drop-out rates. It calls for
each school at the primary or basic general education level to design its own educational
reform projects, preferably in language, mathematics, natural science, and social science,
in an independent, participatory effort by the school'’s teaching staff.

Projects are awarded under a competitive bidding process open to virtually all basic
education establishments operated by municipal governments and government-funded
free private schools.! Only schools previously conducting educational advancement
projects or having recently enrolled in the P-900 program or the MECE-RURAL
program are barred from competing. One, two, and three-room rural schoolhouses may
compete only through their respective “rural microcenters.”

The PME initiative includes teacher training for the designing of educational advancement
projects, project preparation and implementation, the ongoing improvement of instruc-
tional methods and content, the use of new teaching resources, and project evaluation.
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Efforts by participating schools to prepare educational advancement projects are
bolstered by advisory assistance furnished by technical/educational supervisors previ-
ously trained under the PME program. These advisory services consist of training
conducted within the framework of “communal workshops” for schools within the
same geographic area. The emphasis is on project preparation procedures, and leaves the
issue of content aside to encourage each school to address its own problems.

Projects submitted for approval by participating schools are subject to a two-stage
appraisal process based on clearly defined project appraisal criteria. In the first stage,
conducted at the local level, the projects are appraised by a committee of supervisors
trained by the MECE management team. In stage two, they are approved and awarded
to the schools at the central level.

The projects are appraised from the standpoint of their quality, equity, and relevance.
The quality of a prospective educational advancement project is judged by its potential
to produce an improvement in the teaching and learning process and thus better
student achievement. The equity factor favors schools with larger learning deficits as
measured by average scores obtained by students on SIMCE language and mathematics
tests. Relevance refers to how well the proposed educational advancement projects are
attuned to the surrounding socioeconomic and cultural environment.

A part of the project design process at the individual school level, one of the main
criteria for selecting the problem to be addressed by the project is an analysis of how the
SIMCE data measures student achievement with respect to educational objectives.
Another criterion used to evaluate the efficiency of this strategy is the extent of changes
in SIMCE evaluation data that occur after the project is implemented.

Thus, this is a “bottom-up” strategy for improving the education system. Moreover,
SIMCE data is used as a criterion both for awarding projects and for evaluating their
success and, by teachers, as an input in targeting areas in which student achievement is
weakest for the introduction of reforms. This use of SIMCE data is an example of how
the impact of evaluation systems can be heightened at those levels of the education
system directly involved in the delivery of educational services.

Social impact of the SIMCE on teachers and schools

Although there is relatively little research data on the social impact of the SIMCE on
teachers and schools, two studies do address this matter (Zabalza et al., 1994; Cerda et
al., 1996), as discussed below.

To begin with, there are discrepancies between rural and urban schools with respect to
the administrative management of programs and projects grounded in SIMCE data,
which can be explained by differences in school size and organizational structures.
Thus, reform projects in rural schools are headed by the school principal, working with
the teaching staff. On the other hand, projects in urban schools are managed by an
intermediate-level unit within the school'’s organizational structure known as a techni-
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cal/education unit, with very little or no input from the school principal. Managers of
29 percent of all urban schools admit taking no measures in response to SIMCE
findings because this is a matter for the technical/education unit (Zabalza et al., 1996).
This fact can limit the impact of new initiatives, whose success has been found to rely
on effective leadership by the school principal (Rutherford, 1985; Davis and Thomas,
1989; Enrione, 1991).

Educational advancement efforts undertaken by schools in both rural and urban areas
include the regular administration of tests similar to those administered under the
SIMCE to assess student achievement. Other such efforts include the framing of
remedial strategies and the monitoring of these initiatives. Other innovations include
the institutionalization of the concept of devoting more instruction time to lan-
guage and mathematics and the promotion of new teaching methods (Zabalza et al.,

1994).

Rural schools are also putting more emphasis on the personal development of their
students and, more specifically, on the development of traits such as self-reliance, a sense
of responsibility, and self-esteem. School principals report students in rural schools to
be weak in these areas, which becomes apparent when these students with their urban
counterparts for admission to secondary schools (Zabalza et al., 1994).

There is a certain group of schools that study SIMCE data but do not use this data to
make innovations, in most cases claiming a lack of funding. Nor do these schools show
appreciable changes in their performance over time (Zabalza et al., 1994).

Efforts such as the implementation of educational advancement projects have helped
create fora enabling teachers to discuss teaching methods and share experiences with
their peers. These activities are highly regarded by participating teachers, who, neverthe-
less, report scheduling problems associated with their school work schedules, making it
difficult to juggle the timing of these meetings (Cerda et al., 1996).

Teachers attribute improvements in performance under the SIMCE to factors such as
innovative strategies, new teaching materials used as part of the teaching/learning
process, and regular classroom evaluations. Likewise, poor performance is attributed to
students (learning problems, poor study habits, weak cognitive skills), families (the
provision of inadequate cultural models), and school management.

 Social impact of the SIMCE on households

The impact of the SIMCE on individual households can be examined from two per-
spectives, that of the degree to which SIMCE data affect the choice of a school for the
children of the household and the extent to which the data heighten parental influence
and participation in schools.

We found no empirical data on the former factor. However, informal observations show
that some parents have gradually come to consult SIMCE test results in making deci-
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sions as to which school to send their children, particularly since this information has
been given extensive coverage by the media. Obviously, only parents in the middle and
higher-income brackets, who have the option of choosing between public and private
free and pay schools, are using SIMCE data for this purpose. Parents in low-income
households do not have these options; their only alternative is to send their children to
nearby free schools which, in impoverished areas, are in extremely short supply.

In examining the latter factor, again, we found no evidence that a knowledge of SIMCE
test results was directly responsible for heightening parent participation in and influence
on the educational process. However, an evaluation of PMEs (Cerda et al., 1996) found
that in schools involving parents in specific educational activities, parents who came to
realize that their children were learning new skills as a result of the educational interac-
tion between parents and their children began to take more interest in the school.

These are examples of the conceptual (data analysis with no further implications) and
instrumental (data analysis followed up by specific measures) uses of SIMCE data. In
sum, it appears that policies grounded in assessment systemns implemented directly by
the Ministry of Education still have a much greater impact than independent initiatives
undertaken at the individual school level, which continue to be rather limited in scope.
This could be a negative effect of the highly centralized nature of the country’s school
system, with individual schools still waiting for instructions from national headquarters
before mounting any type of effort.

Effect of the National Admissions System for Higher Education on student
decision making

The impact of the National Admissions System for Higher Education on decisions
taken by students has changed over the years, largely due to structural changes within
this education subsystem. In fact, up to 1981, the system of higher education afforded
secondary school graduates the options of being admitted to a university, pursuing less
reputable nonuniversity-based studies, or entering the job market. In practice, most
graduates who were not immediately accepted into a university chose to retake the
entrance examinations several times. After several tries,? these students were often
admitted to a university, though not necessarily into the program of their choice,
generally in a field of study with a lower social stature (Himmel and Maltes, 1980;
Himmel and Maltes, 1987). This process had an impact both on students and their
families in terms of time, economic resources, and frustration.

With the restructuring of the country’s higher education system, large numbers of
middle and high-income students have found a solution in private universities, which

generally offer programs of study with high social stature and good job prospects (Muga
and Rojas, 1993).

On the other hand, these private universities are unaffordable for secondary school
graduates from poor backgrounds, to whom institutions of higher learning other than
universities offer only piecemeal solutions.
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Unforeseen effects of educational performance evaluation systems

The following is a discussion of selected factors producing distortions in evaluation
systems and of corresponding ramifications for students and their families.

Use of Higher Education Admissions System data in the framing of financing policy

The concept of indirect financial aid refers to a government-financing policy for
institutions of higher learning based on Academic Aptitude Test (PAA) scores. Until the
early 1980s, Chile’s universities were more or less entirely dependent on government
funding, with student registration fees and charges virtually symbolic, and revenues
from sales of services and donations representing a negligible share of funding. Govern-
ment financial aid was allocated based on the historical share of aid earmarked for
higher education and the ability of each institution of higher learning to negotiate larger
amounts of aid. This resource allocation process made for a great deal of insecurity and
was responsible for the haphazard planning of educational activities by corresponding
institutions.®

Moreover, there were no direct or indirect management audit mechanisms in place to
evaluate returns on these resources, whose share of the national education budget may
have shrunk relative to other budget items, but which still accounted for a large portion
of spending (Lehmann, 1993). In response to the growing need for a stable financing
policy and as a way of setting up certain indirect control procedures, an executive order
ratified by the Chilean Congress in 1991 established the following three transfer
mechanisms for government funds:

m Direct financial aid, funding technological and scientific research, and university
extension programs,

m Indirect financial aid, allocated among accredited institutions of higher learning
according to the number of the top twenty thousand applicants admitted to each
institution,;

m Refundable, long-term, low-interest student loans for students unable to pay the cost
of attending private schools up front (Lehmann, 1993).

The essential resource allocation mechanism is the indirect financial aid mechanism,
whose enabling legislation specifically refers to students with PAA scores ranking among
the top twenty thousand who take the test (Grez et al., 1993: 1). This legislation gave
private universities, previously ineligible for indirect government financial aid, access to
these funds.

Until this legislation was passed, PAA scores were the only standard criterion with a
comparable scale of interpretation for identifying top students, given the well-known
comparability problems associated with secondary school grades, the only other possible
criterion. Moreover, grades are an extremely weak basis for differentiating between
students, given their highly biased nature. This latter problem stems from the fact that,
knowing that grades are used as a placement criterion for admitting students to univer-
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sities, teachers tend to help students as well as respond to parental pressure by giving
them good grades,! particularly in the last years of secondary school.

This policy has affected the placement process in terms of the manipulation of weights
assigned to the PAA as part of this process. In fact, the weight assigned to this test
overshot scholastically recommended limits, from an average of 42.9 percent in 1979 to
as high as 63.9 percent by 1982, which is more or less its current weight (Grez et al.,
1995). This change in higher education policy affects the access of low-income students,
because universities admit students with the best test scores on the PAA, who are mainly
from middle and high-income families (Himmel and Maltes, 1981).

This use of evaluation data would appear to be symbolic or suasive . Actually, it can also
be considered an instrumental use of this data. While this use of system data was not
envisioned in the original design of the admissions system, it is, nevertheless, an indica-
tor of the effectiveness of institutions of higher learning in recruiting top students and
is, without question, tied to the stature of the education offered in these institutions
(Himmel and Maltes, 1980). Moreover, private institutions of higher learning publish
reports on the amount of aid they receive through this channel.

Establishments preparing students for entrance examinations for the higher education
system

The establishment of the admissions system for higher education triggered a wave of
private “preuniversity” establishments preparing students to take entrance examinations.
Over the years, there has been a surge in the number of such establishments, with
over half of all applicants to institutions of higher learning currently attending preuniversity
courses. The nations schools have also instituted comparable preparatory programs for
placement examinations. These programs create additional expense for parents and,
thus, are accessible only to students able to afford them. Nevertheless, there is no proof
that attending a preuniversity course significantly improves test scores (Rojas, 1985).

Furthermore, while many of these establishments widely publicize the high test scores
obtained by students enrolled in their courses, it has been found that they accept only
students with very good secondary school grades. Thus, in this way, preuniversity
establishments make symbolic use of system data.

Use of Academic Aptitude Tést results as a requirement for applying for employment
For several years now, newspapers have been publishing job offers for positions such as
mail carriers, elevator operators, drivers, messengers, and other low-level jobs requiring
applicants to have taken the PAA.

Distortions in the SIMCE produced by school principals

For the past several years, in an attempt to improve their school’s performance, certain
principals have been discouraging students with poor grades from attending school on
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days when SIMCE test instruments are scheduled to be administered This finding led
to a decision not to furnish these schools with SIMCE test results (Prado, 1995).°
Certain informal data reveal that schools resorting to this strategy reported normal
attendance the following year. Nevertheless, this problem is still prevalent at the school-
wide level. Thus, the current usage of SIMCE data, as well as the envisioned future use
of this data, also fall under the concept of symbolic use.

Each of the examples presented above is an illustration of a symbolic and instrumental
use of system data which, though followed up by action, is inconsistent with the
original objectives of the corresponding evaluation system. As far as the unforeseen
effects of evaluation systems are concerned, the only other point worthy of note is that
they are difficult to predict, in that such systems are liable to have different effects under
different sets of circumstances. However, it is likely that many of these unforeseen
effects are triggered by groups affected by the system in a positive or negative manner.

Factors heightening or weakening the social impact of educational performance
evaluation systems

This paper made the point that an evaluation system is likely to have a social impact
when its findings are used in decision making processes that lead to measures affecting
different social groups. Consequently, evaluation data will have an impact only if and
when they are used, and they will have a major impact only in cases of their conceptual
use. Accordingly, the following paragraphs look at different factors facilitating or
hampering the use of evaluations, illustrating these factors with examples from Chile.

As a rule, these factors fall into one of three categories: human, contextual, and evalua-
tion-related (Alkin, 1985). Human factors refer to the traits of evaluation system
personnel and users of evaluation data. Contextual factors are stumbling blocks existing
prior to the evaluation, while evaluation-related factors refer to the inherent features of
the evaluation system. All these factors are interrelated, with each group of factors
having specific dimensions (Figure 3).

Human factors

Chief among the traits of evaluation personnel that foster the use of evaluation data is
credibility, or the confidence they inspire in system users. This trait is conditioned by
their experience, their technical expertise, and their reputation within user circles. The’
professional team in charge of setting up the PER and SIMCE systems had credibility;
its members were not on the Ministry of Education staff but on the faculty of a presti-
gious university. Moreover, the team in charge of developing the placement system for
higher education had already distinguished itself on other assignments it had performed
several years earlier.

Political sensitivity is another important trait for evaluation personnel. The team
responsible for setting up the PER had limitations in this respect. In fact, it did not
grasp the workings of the different political processes surrounding the implementation
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Figure 3. Determining Factors in the Use of Evaluations

Evaluation
factors

Contextual
factors

of the PER in time, ignored the lack of a political consensus, and relied too much on its
technical expertise.

Important user traits include a commitment to the use of resulting information, in turn,
conditioned, among other factors, by how necessary they consider the evaluation
process to be. In the case of the PER, the teams of officials brought in by successive
education ministers who had not been involved in starting up the program felt that the
PER was unnecessary and, as a result, while many eventually came to accept it, they
were not very committed to its use.

Another user trait that can affect the use of evaluation data has to do with professional
style, which is tied in with the existence of an evaluation culture within education
circles. An evaluation culture is characterized by professional educational evaluation
skills, organizational leadership, and the use of resulting evaluation data in day-to-day
tasks. In the case of the SIMCE and the admissions system for higher education, this
evaluation culture gradually developed over time, which helped strengthen both systems.

Contextual factors

The organizational structure within which a given evaluation system is established can
operate as a stumbling block in the use of evaluation data. In cases where the imple-
menting agency is an outside organization and does not clearly pinpoint constraints
imposed by the organizational structure, there can be serious opposition to the use of



138 W Lessons of History

resulting data. This is precisely what happened with the PER; its implementing agency
failed to grasp the fact that there was an influential faction within the Ministry of
Education that regarded itself as perfectly capable of conducting the PER project, and
stubbornly opposed all efforts at project implementation. On the other hand, many of
the members of this same faction were involved in the earliest stages of the SIMCE and
were to take over the system once this phase was concluded, thereby gradually overcom-
ing this problem.

This factor can be categorized as an intraorganizational factor. There are also
extraorganizational factors that can facilitate or hamper the use of evaluation data,
including the building of a political consensus around the need to implement the
evaluation system. Among other things, the lack of a political consensus can threaten
the system’s consistent funding (Himmel, 1996). Such a consensus, which was lacking
in the case of the PER, has existed for a number of years with regard to the SIMCE and
the admissions system for higher education.

Evaluation factors

This category includes factors such as evaluation procedures, the stringency with which
corresponding methods are followed, the features of evaluation reports, and the timeli-
ness with which they are presented.

The procedures followed in the PER, as well as in the SIMCE and the admissions
system for higher education, have all been adequate from a methodological standpoint,
although none of these systems included an equivalency system for comparing consecu-
tive assessments. In some cases, resulting reports were not sufficiently clear to their ‘
target audiences due to their use of overly technical jargon. In general, the information
supplied by Chile’s evaluation systems has been timely and when, for some reason, its
publication was delayed, this fact was brought to light by users, some of whom main-
tained that the delay had made the information unusable (Zabalza, 1994).

Recommendations for national educational performance evaluation system policy

The first question is whether the evaluation system should be an integral part of the
education system, which raises the second question of whether this is possible under the
country’s prevailing conditions.

One of the necessary conditions for the establishment of national evaluation systems is
the availability of physical and human resources that can be earmarked for this task.
This, in turn, requires large financial resources; thus, it necessary to ascertain whether
such resources can be set aside without compromising other, possibly higher-priority
investments in the education system. The availability of human resources for the implemen-
tation of a national evaluation system needs to be assured as well. In cases where necessary
experts are not immediately available, the development of a team of competent professionals
can take many years, and can increase the cost of setting up the system.
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Another condition to considered is whether there exists a political consensus around the
need to establish an evaluation system. Where it does exist, the next step is to establish
the goals sought in setting up such a system. As pointed out earlier in this paper, an
evaluation system can only fulfill a limited number of objectives.

Once its objectives have been defined, it is important to ascertain which social groups
are likely to be affected by the system. For example, a system designed to channel
students between the primary and secondary school levels into one of two tracks, (e.g.,
an academic track preparing them for higher education and a vocational track preparing
them for the job market), would have crucial implications for students and their
parents, but an indirect impact on teachers and school principals. On the other hand, a
system designed to evaluate education policy would have a relatively weak impact on
students and families, compared with its importance to education officials, teachers,
and school principals. These examples underscore the importance of identifying the
target groups affected most by the evaluation system, who would be likely to put up the
strongest resistance as well as be most affected by any unforeseen effects.

Another issue that needs to be addressed is the choice of the agency to operate the
system. There are a number of options, ranging from a government agency, possibly
attached to the ministry of education, to a private organization. The disadvantage of
entrusting this task to an agency within the ministry of education is that it appears to
give the ministry a conflict of interest; it will judge the system in which it is the major
stakeholder. Moreover, it is especially difficult to maintain a team of highly skilled
professionals in government service in Latin American countries, with civil service pay
scales so low. The result is a high turnover rate for skilled personnel, which is detrimen-
tal to a project of this sort. However, this option may have certain advantages as far as
costs are concerned and in terms of heading off possible opposition within the educa-
tion system.

On the other hand, a system run by an outside agency can be seriously affected by
intraorganizational opposition within the ranks of the education ministry. Moreover,
the evaluation system will unquestionably cost more to operate. However, it has the
advantage of being independent, which enhances its credibility.

Another option is to set up an outside technical nongovernmental organization to run
the system under the supervision of the ministry of education, possibly rounded out by
a broad-based national committee representing different social organizations.

Assuming there is a consensus with regard to the need to set it up, and having set its
objectives and identified the agency in charge, the next step is to decide the evaluation
system’s specific features, including but not limited to the following elements:

m System coverage: total population versus sampling. Should the system be administered
to the entire target student population or simply to a sample of the target popula-
tion? Although the objective sought by the system will be a major determining factor
in this decision, it may occasionally be necessary to consider other factors as well.
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Both options have their strengths and weaknesses. If a country's school population is
especially large, it will be virtually impossible for it to commit the funds needed to
finance such a system. However, an evaluation of the entire student population can
potentially furnish each stakeholder in the education process with more relevant
information, and increase the likelihood of it actually being used. Sampling, on the
other hand, has the advantage of lowering costs, but the data furnished by this sort of
evaluation may not live up to user expectations, which, in turn, reduces the likeli-
hood of it effectively being used.

m Curriculum coverage: Any endeavor to evaluate educational achievement must address
at least three issues. The first issue is to decide which grade levels should be targeted
by the evaluation, since it is highly unlikely that all grade levels will be included. This
necessitates dividing the school curricula into meaningful units for the formal
education process. The second issue, which goes hand in hand with the first, is to
decide whether the assessments per se will be limited strictly to skills, content, or
objectives at the specified grade levels, or whether they will also include achievernents
at lower levels. Lastly, it is essential to establish which curriculum areas are to be
included, as it is impossible to cover all areas of the curriculum due to time con-
straints, technical feasibility, and/or the cost factors.

m Regularity with which the evaluation system is to be administered: The effort involved in
setting up an evaluation systemn requires that it have continuity. Thus, it is imperative
that it be administered at regular intervals to furnish necessary data on a systematic
basis. Systerns designed to corroborate student achievernent or to screen or place
students will necessarily need to be administered every year. On the other hand,
systems designed to evaluate education policy, provide monitoring data, or make
educators accountable for student learning could be administered at wider intervals,
since such changes take time and require mobilizing an enormous number of differ-
ent stakeholders. Moreover, the issue of the grade levels to be targeted by the evalua-
tion system should be considered in determining the assessment intervals, particu-
larly in cases of systems that include monitoring. For example, assessments of
students completing the third and sixth grades should be administered at intervals
allowing for the same cohort to be tested at the third and sixth-grade levels.

m Linkages with other information systems.: National evaluation systems are also informa-
tion systems and are not the only such systems used in education circles. Thus, they
will need to be coordinated with other educational and social information systems
from the beginning to prevent overlapping in data collection efforts and facilitate the
sharing of data with other systems.

This paper has examined certain problem areas associated with the social impact of
national educational performance evaluation systems from the perspective of the
Chilean experience. Obviously, such a study is both incomplete and biased. Neverthe-
less, it can still provide useful information, bearing in mind the highly-specific social
effects of evaluation systems at the national level, whether expected or unforeseen, need
to be examined within the specific context of an individual country.
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NOTES

! Free private schools receive a government grant for each student, which may represent all or
part of their funding.

2 Applicants must score at least 450 points on the Academic Achievement Test to be eligible to
apply to government-funded universities. However, 38 percent of the student population fails to
achieve this score. Consequently, some students are reported to take the tests as many as seven
times. Rounding out this group are students accepted into a program other than their first
choice, who wish to transfer to another program (Rojas, 1984). Until a few years ago, there was
very little flexibility for university students in Chile to transfer between different programs of
study. This forced students wishing to change their field of study to retake the entrance examina-
tions. It was even more difficult to transfer from one university to another.

3Until 1980, there were eight national universities in Chile, with their main campuses in one
city and branches in other cities, including two public and six government-funded private
universities. The reform legislation of 1980 restructured this system in such a way that all the
original universities lost their branches, and eight original institutions were divided into twenty-
three separate universities, fourteen public and nine government-funded private universities. All
were eligible for indirect financial aid and student loan funds. Another forty-four private
universities were founded over the period between 1981 and 1995. These establishments are
eligible only for indirect financial aid (Muga and Rojas, 1993). Added to these universities are
large numbers of public and private professional training institutes and technical training centers
that have sprung up since 1981, whose stature has been rising, both in the eyes of parents and
students.

4This phenomenon is a proven fact, with the national average of raw scores jumping from 4.7 to
5.6 on ascale of 1 to 7 over the period between 1967 and 1996, while there was virtually no
change in performance on achievement tests throughout the same period.

5 A comparison of enrollment data incorporated into SIMCE data bases three months prior to
the administration of corresponding test instruments with attendance data for the scheduled
testing date revealed larger-than-normal differences within a certain group of schools. Based on
this data, it was decided not to furnish these schools with reports of SIMCE test results. This
information was also left out of announcements published in the press.
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CHAPTER 6

THE SYSTEM FOR EVALUATING THE QUALITY
OF EDUCATION IN COLOMBIA

Gabriel Restrepo’

This paper, like the preceding one, describes a national experience covering
three decades in the application and analysis of tests of academic learning.
Colombia’s national testing system has demonstrated considerable stability
and management capability and enjoys the confidence of both institutions
and users. The tests were initially used for screening purposes and subsequently
for improving the quality of education. The case study analyzes the global and
national context of the transition and the mechanisms established to respond
to new needs imposed by recent educational reforms

INTRODUCTION
Problems and dilemmas

Today's educational systems face a sort of paradox resulting from two apparently
contradictory trends. The first is the advent of the global village (McLuhan, 1985),
while the second is the increased value placed on local life. The globalization of markets
and “technological convergence” (Nelson and Wright, 1992) force individuals to
develop universal skills, which to a certain extent are indifferent to specific times or
settings. Such skills arise out of contemporaneous scientific-technical requirements that
today cancel out former comparative advantages. They make up a sort of universal
citizenship, no longer induced by religion or technology but rather by instrumental
rationality—a rationality that, however, is the myth par excellence in the contemporary
world (Alexander, 1991). Such an open education is a direct result of the scope and
speed of communications media and international information networks.

Moreover, the legitimacy crisis of governments and the deconstruction of the discourses
of power (Weiler, 1992) call into question an education based on externally imposed
rationalities. Based on an appraisal of the world of daily life (Habermas, 1987), many
clamor for an education founded on local styles of knowledge and with a preference for
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self-evaluation over external evaluation, for “qualitative” studies over “quantitative”
studies, for affection over understanding, and for the absolute value of the individual
over aggregations.

Stretched taut between universalist and local ideals, educational systems are experienc-
ing a crisis that at certain times leads to paralysis, at others to uncertainty, and in
fortunate cases to creativity. Private and public schools and universities have ceased to
be self-sufficient institutions as they were prior to the scientific-technical revolution.
They have instead become cogs in a more complex piece of machinery that is a replica
of society itself (Coombs, 1971). Thus, the policies adopted by governments have been
to simultaneously address two apparently opposing thrusts: the integration of citizens
into increasingly international networks and the granting of increased autonomy to
individuals and local communities.

This tension extends to national evaluation systems. Should such systems respond to
universal demands or local needs? Should they limit themselves to recording knowledge
and skills produced in different contexts, under the assumption that such knowledge and
skills are of incommensurable worth? Since evaluation is “the power to determine the value
of something” (Kvale, 1992), it ranges between the universalism of instrumental rationality
and the particularisms of local preferences, with all their subjective bias. Decentralization and
evaluation are desirable aspirations, but they could come into conflict if no effort is made to
reconcile them (Kogan, 1992).

These tensions are experienced more dramatically in societies that have not yet accessed
an economy, state, or culture in the modern sense—societies in which, given the open
questioning by postmodernism, the above-mentioned crisis may easily result in paraly-
sis, or at least perplexity.

Purpose of the essay: the case of Colombia

This essay describes Colombia's effort to construct a national system for evaluating the
quality of education that, although unable to eliminate the above-described tensions,
reflects both continuity over a thirty-year period as well as considerable creativity in
seeking ways to overcome them.

In 1968, Colombia created a national screening system to determine access to higher
education. In 1990, the country put into effect a national system for evaluating the
quality of education. The transition from a screening system to an evaluation system is
not easy, since they are intrinsically different (Greagney and Kellaghan, 1996;
Rodriguez, 1982). Nevertheless, far from being antagonistic, they may actually be
complementary. The Colombian experience provides evidence that it is possible to
extract the best advantages from each.

The first part of this essay provides a summary of the evolution of education (1950-
1990) in which both the limitations and opportunities for developing a national
screening system to determine access to higher education are highlighted. The second
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part examines the transition from a screening system to a broader evaluation system
(1990-1997), within the framework of the more recent evolution of education and society.
The essay then shows how both systems may actually be complementary. The third part of
the essay summarizes the principal conclusions and describes policy options that may be
useful to other countries, as determined by their specific characteristics.

In preparing this study, interviews were held with public authorities, directors of public
and private schools and universities, professors, researchers, students, and families. A
review was made of a press file containing more than eight hundred entries covering the
past ten years. Existing literature on the subject was also scrutinized. The National Testing
Service has provided all possible support with regard to available information.

SCREENING SYSTEM: STATE EXAMS FOR DETERMINING
ELIGIBILITY FOR HIGHER EDUCATION (1964-1990)

FEducation in Colombia through 1990

In Colombia, “the education expectancy remained entirely unchanged at 1.4 years per
person from the turn of the century through the 1950s” (National Planning Depart-
ment, 1997). Up to that point, “Colombia was the country showing the greatest lag in
education in Latin America” (DNP, 1991).

However, from 1950 through 1988 “Colombia experienced a growth in education
coverage greater than that of any other country in Latin America during the period—
including Nicaragua—and was surpassed at the international level only by the Congo,

Nepal, and Togo” (DNP, 1991).

Between 1950 and 1990, primary education coverage increased from 45 percent to over
90 percent. Over the same period, coverage for secondary education grew from 5
percent to 48 percent, while that for higher education increased from 1 percent to 12
percent (Duarte, 1997). The expression of the political will to end the violence between
the two traditional political parties led to a considerable increase in both public and
private expenditures on education, which grew from 1 percent in 1950 to 3.5 percent in

1984 (Duarte, 1997).

In 1953, integrated educational planning was launched, and an educational credit
institute for study abroad, which served to form a scientific and technical critical mass,
was founded. That institute based its selection criteria exclusively on merit. In 1960, the
central government assumed the costs of primary education and, in 1975, the financing
of public secondary education. In both cases, it imposed controls, not always effective,
on departmental and municipal governments (Duarte, 1995).

However, in 1976 the expansion came to a halt:

Beginning in the mid-1970s, the rate of growth observed in
education decreased noticeably. At the primary school level, annual
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growth rates in enrollment were less than 1 percent. In secondary
school, which is where the greatest deficiencies exist, growth was
scarcely O percent between 1975 and 1984 and 2 percent between
1985 and 1990. Education expectancy virtually ceased to grow
over the last 15 years to the point that it almost reached, in the
1980s, an educational inequity greater than that found in all
countries of the world with the exception of India (DNF, 1991).

The increase in the participation of education in the gross domestic product decreased
beginning in 1984, and it was not for another decade that it would be possible to
recover the upward trend, despite the fact that Colombia maintained a positive rate of
growth during the so-called lost decade.

As a result, educational coverages are today quite precarious: 20 percent of children
between the ages of 6 and 11 are not enrolled in school, while half of all children and
adolescents between the ages of 12 and 17 do not attend secondary school. Of those
who are enrolled, many have little likelihood of remaining in school as a result of the
inefficiencies of educational institutions. The problem is more pronounced when one
takes into account individual opportunities (which are fewer in number for the regions
and the lower economic strata) and institutional advantages (which are fewer for rural
areas, small cities, and institutions offering night courses and generally greater for
private and public schools in large cities) (Duarte, 1997).

The decrease in the growth of education observed since 1976 has been the result of
imperfections in the educational system, which in turn reflect weaknesses in the system
of democracy. The expansion was not always the result of a rational control since,
although the central government assumed responsibility for most of the costs of educa-
tion, it failed to create effective instruments of control. For example, “it was not until
1991 that it had more or less reliable data to indicate how many official teachers there
were and what their corresponding salary levels were” (Duarte, 1997).

Local education management was corrupted by clientelism (Gémez and Losada, 1984;
Duarte, 1995). In the municipalities, individualistic transactions predominated over
collective negotiations and universal norms, while a weak central government opposed a
union that was strong (Duarte, 1997) and often justifiably so as a result of the precari-
ous status of teachers.

The instability of the tenure of education ministers contributed little to rational con-
trol: the average length of service of education ministers has been one year, as contrasted
with the two and one-half years for treasury ministers. This instability has been even
more pronounced among departmental and municipal authorities, who rotate in
response to local or regional political interests (Hansson, 1996). In addition, it is only
in the last decade that economists have shown a sustained interest in problems linked to
the equity and distribution of social services.
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Background of the national screening system

As previously indicated, higher education coverage increased from 1 percent in 1950 to
close to 12 percent in 1990, the equivalent of an additional half-million students
(Duarte, 1995). In 1991, Colombia ranked at about the midpoint among Latin Ameri-
can countries in terms of coverage, 16.9 percent below the regional average (Alvarez,
1995). However, since the starting point was so low, annual growth rates were high. In
1989 there were a total of 236 institutions of higher learning, 30 percent of which were
public and 70 percent private (DNP, 1991). In 1950, when there were no more than 40
universities, the proportion of public to private was exactly the opposite.

To regulate university expansion, the government created, in 1954, the National
University Fund. In 1958, acting on their own initiative, the universities created the
Colombian Association of Universities. These two institutions conducted studies on
Colombian high school students, created professional orientation services, and orga-
nized four seminars on university admissions between 1960 and 1966 (Acero, 1990). In
1966, the National Testing Service (SNP) was created as an agency attached to both of
the above entities. The SNP developed an ambitious strategy that included the follow-
ing activities (Acero, 1990):

m Aptitude and vocational testing for the fourth year of high school

Preparatory and skill testing for improving the quality of teaching in secondary
schools

Knowledge and skills testing for high school graduates

Creation of admissions offices in each university

Institution of a common basic year of university study for each of several broad areas
Selective testing at the conclusion of each year

Testing for university graduates

Thus, the founders had in mind a screening system that would be part of a larger
quality evaluation system (Greagney and Kellaghan, 1996). The birth of the screening
system was primarily the result of the evolution of psychology in Colombia, which has
been exceptional (Ardila, 1973; 1993). The founders of the system were inspired by the
U.S. Education Testing Service, who in 1962 received training in the construction of
the Scholastic Aptitude Test (SAT) used by the College Entrance Examination Board
(Caro, 1990; Rodriguez, 1982). One version of the SAT was adapted for Puerto Rico at
about the same time, with assistance from Colombian psychologists. Subsequently, the
tests were freely and creatively adapted to the Colombian context. Between 1964 and
1967, the Service gradually began conducting tests in a number of public universities,
which served to bolster confidence in the organization. Considerable trial-and-error
experience was accurmnulated through a process characterized by little division of labor
and considerable manual activity, but no small amount of enthusiasm.

The identification of a way to finance the program, by covering program costs with
inscription fees, was a landmark occurrence. As will be seen, program expansion
generated its own financing.



150 W Lessons of History

Description of the screening system

The first national examination to screen candidates for access to higher education was
conducted in 1968. In that year, the Service was attached to the Colombian Institute for
the Advancement of Higher Education (ICFES), the official agency that succeeded the
Fund, with administrative autonomy under the Ministry of Education’s supervision.

Through 1990, the principal program conducted by the National Testing Service was
the administration of examinations to determine acceptance into centers of higher
learning. Other programs included the validation of high school completion or comple-
tion of specific high school grade levels for adult students or students studying under
radio-based programs, examinations for acceptance into the foreign service, entrance
exams for the higher levels of medicine, and issuance of certifications.

The testing process went through two phases through 1990:

1. Between 1968 and 1980, testing was voluntary for universities wishing to avail
themselves of this screening instrument. However, the number of individuals taking the
tests grew continuously from 26,253 in 1968 to 108,268 in 1979 (see Table 1). In
1975, 39 percent of higher education institutions requested data on applicants.

2. Beginning in 1980, the government ordered mandatory testing. However, in order to
preserve university autonomy, scores could be one of a number of variously weighted
criteria that each institution could take into consideration. From 1980 to 1989, cover-
age by the screening system almost doubled, increasing from 150,267 in 1980 to
275,152 over that period (see Table 1).

The growing demand for testing, together with the demand for other related programs,
made it possible to increasingly systematize the Service, increase its technical capability
and, in particular, provide multiple services that together generated a considerable
surplus every year, as will be illustrated below.

The structure of the test is determined by the taxonomy of the objectives of education
as established by Benjamin Bloom (Bloom et al., 1973; Acero, 1990). Of the three
domains, the test examines cognitive development, disregarding affective and psycho-
motor development. Cognitive development is in turn divided into functions of
memory, comprehension, application, analysis, synthesis, and evaluation (Bloom,
1973), which determine the structure of the questions.

The Service reflects official study programs, which through 1994 were the only ones in
use in the country. The tests include a mandatory section and an elective section. The
mandatory section consists of one test of verbal aptitude and another of mathematical
aptitude, to which are added five tests of knowledge in biology, chemistry, physics,
Spanish and literature, and the social sciences. The eighth test is an elective chosen from
among twelve different options, most of which correspond to the areas stressed in the
diversified high school (bachillerato) program (final two years).



The System for Evaluating the Quality of Education in Colombia

Table 1. Number of Persons Taking the National Exam
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Year Total number of students tested
1968 26,253
1969 32,253
1970 44,339
1971 50,747
1972 51,650
1973 53,498
1974 55,662
1975 75,907
1976 80,337
1977 94,689
1978 95,757
1979 108,268
1980 150,267
1981 174,397
1982 224,335
1983 223,785
1984 223,938
1985 228,272
1986 240,442
1987 250,104
1988 265,147
1989 275,152
1990 301,073
1991 297,143
1992 306,877
1993 338,534
1994 379,827
1995 436,176
1996 480,611

Source: Historical statistical series for the programs of the National Testing Service. 1968-1997. ICFES,

National Testing Service. 1990.

Through 1991, the questions were designed by psychologists, specialists in psychomet-

rics, statisticians, and teachers from the primary, secondary and higher-level education

systems in the various regions of the country.

The examination includes some 460 multiple choice questions, with one correct
response and four distractive responses. Of these, there are fifty that are not taken into
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account for scoring purposes, as they are included for experimental purposes for
possible incorporation into future tests. There is a data base containing some thirty-five
thousand questions which are being added to the computerized system.

Following the optical scanning of the answer sheets, the scoring process is done elec-
tronically (Caro, 1990). The number of correct responses constitutes the raw score,
which is converted to a standard scale. The raw score for each of the eight series of
questions ranges from 20 to 80, with a mean of 50 and a standard deviation of 10. In
this way, a normal curve ranging between zero and somewhat more than 400 points is
plotted in order to compare the differential results obtained by the examinees. Results
can be grouped and compared by area, school, region, and various cohorts over time.
The entire process is systematized.

Tests are administered over a one and a half day period, in three three-hour blocks,
during April or May for schools on the B calendar (school year beginning in August)
and during September for those on the A calendar (school year beginning in February).
Students who have previously taken the test are eligible to retake it. Through 1990, tests
were administered in some 148 municipalities, 488 buildings, and 8,800 testing rooms
(Caro, 1990), in accordance with the up-to-date data base of high schools and institu-
tions of higher education maintained by the Testing Service. Coordinators and panel
members are chosen on a competitive basis from among teachers and uhiversity stu-
dents. Testing dates are published through a number of media, including national and
local newspapers. The National Testing Service includes secondary education facilities
in its data base, and application forms are sent to these institutions through their
directors.

The National Testing Service has access to the ICFES print shop and to modern
computer systems. Results are delivered one month after administration of the test,
through the school directors. Students may also request certifications by mail or by
calling a central telephone number. The Service periodically publishes population
statistics (traits of graduates, orientation toward higher learning), reports on the aca-
demic level of intermediate education facilities (divided into high, intermediate, and
low levels of performance), and lists of students receiving the highest scores, subdivided
by municipality.

The National Testing Service takes special care to preserve secrecy with regard to the
design, testing, and custody of the questions developed by the teams under the coordi-
nation of the Service. The same is true for the printing, transportation, gathering, and
processing of results, all of which, with the exception of the latter, are entrusted to a
securities transportation firm. On only two occasions was there any risk of fraud, when
test booklets were stolen, but in each case the problem was detected in time.

Impacts of the screening system

There has been a considerable degree of confidence in the results of the tests, although
on occasion they have been the object of criticism, particularly with regard to their
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overemphasis on the cognitive dimension vis-a-vis other components. In this regard, the
Service takes great pains to insist that the tests have not been designed to evaluate the
quality of intermediate education, although they may indeed be an indirect source for
such evaluation (and in fact a valuable one).

It is possible to identify seven measurements of the impact of the screening tests:

1. Use of the results as a screening mechanism. Of a total 212 universities in operation
in 1989, twenty-eight (13.2 percent) used the score received on the examination
administered by the National Testing Service as their sole admission criterion; twenty-
nine (13.7 percent) added written tests administered by the university;? eighty-three
(39.2 percent) used the results of the examination administered by the Service in
conjunction with personal interviews; fifty-six (26.4 percent) used that examination in
combination with university tests and interviews; two (0.8 percent) combined the
Service-administered tests with university tests and high school grades; five (2.35
percent) used the scores received on the Service tests in conjunction with interviews and
high school grades; four (1.9 percent) added university tests, interviews, and high
school grades to the Service-administered tests; and five (2.35 percent) complemented
the examination scores with high school grades (Benavides, 1989).

2. Coverage in the mass media. Both the announcement of test dates as well as the
results themselves are given ample coverage in the national and local press: after all, an
effort is being made to decide the future of almost 275,000 sons and daughters in 1990,
or some half million in 1997, and to indirectly grade some 3,000 secondary education
facilities and, accordingly, their directors and teachers as well. The information dissemi-
nated in the press and broadcast over the radio is often enriched through debates that
include politicians, technical personnel, teachers, educational directors, and parents.

3. Direct impact of the exams on families, students, and teachers. Educational facili-
ties make every effort to obtain the highest possible average scores, as such scores are
determining factors of the school'’s prestige, levels of enrollment and costs. Parents from
middle and upper-income levels in large cities take into consideration the average scores
obtained by schools. All students know that their prospects for gaining admittance to a
top public or private university will depend in large measure on their score. Teachers are
aware of the structure of the test.

Pressure to obtain good individual and institutional results is such that, on occasion,
schools dedicate considerable time during the final year to preparing for the test. In
certain extreme cases, they go so far as to expel students that might jeopardize their average.

One consequence of the importance assigned to the tests is the proliferation in the cities
of nonformal educational centers that promise to successfully prepare students to take
the test. In one exceptional case, such a teaching center was actually created by a
university. A few, according to the interviews, offer technical orientation services. Most,
however, are nothing more than commercial ploys providing memory-based rote
instruction.
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4. Creation of a system of rewards. The Colombian Petroleum Enterprise rewards the
best high school students by financing their university studies. The Education Ministry
established, in 1982, the Order of Andrés Bello, which recognizes the one hundred best
high school graduates. The National University attracts the best high school students
with free delivery of application forms. The best scores serve to enhance the student’s
résumé and are a significant criterion for the approval of educational loans (El Universal
1996). The regional and local press run features on the best high school students as well
as on the best schools.

5. Use of the tests as a source of indirect information on the quality of education and
on high school students themselves. State examinations are the oldest and, until 1991,
almost the only source of information, albeit indirect, on the quality of education, with
the exception of ethnographic studies and indicators of enrollment, retention, and grade
repetition. Thus, for example, in 1984 (Rojas et al.) and in 1988 (ICFES/CENCO) two
different research centers prepared, with support provided by the Service, a profile of
the typical Colombian high school graduate, based on the socioeconomic information
on students accompanying the application for testing.

6. Regional and municipal emulation as a result of the tests. The most significant case
occurred in Antioquia and its capital city of Medellin, which have shown a marked
downward trend in the quality of education resulting from the indirect measurement
obtained from comparing, over time, the aggregate results of the tests (Alviar and

Polania, 1993).

Indeed, between 1981 and 1990 the national trend reflected a slight increase in the
percentage of schools achieving high levels of performance (from 16.81 percent to
17.28 percent). Medellin, on the other hand, showed a noticeable drop (from 24.34
percent to 20.31 percent). Over the same period, the national trend reflected a sharp
increase in the number of schools with low performance (from 38.23 percent to 46.10
percent). In Medellin, however, the trend was much more pronounced (from 36.84
percent to 57.42 percent) (Alviar, 1993).

Interpretation of results became a veritable guessing game and led to to a serious
national and regional controversy (E1 Mundo, 1991, November 11). Eventually, the
educational authorities of Medellin opted to design, for the 1996 tests, the “Medellin
First in the ICFES” program. To achieve this end they organized an official massive
preuniversity course, provided scholarships to the one thousand high school graduates
with the best scores for study in regional public universities, and offered incentives to
the best schools (Antioquia newspapers, 1996). In addition, however, using its strategic
vision, the Department of Antioquia negotiated an external credit in the amount of
US$40 million to improve departmental education (Marulanda, 1997).

7. Ability of the Service to resolve crisis situations. On one occasion, the Service
successfully thwarted the attempt of one education minister who had indicated his
desire to do away with the state test (national and regional press, 1988). Subsequently,
the Service successfully countered legislative initiatives aimed at suppressing or radically
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modifying the tests (House of Representatives, 1992). More recently, it was necessary to
appeal to the plenary session of the Constitutional Court to annul a legal provision,
sanctioned by the President, by virtue of which an additional 10 percent would be
added to the scores of students performing military service (National Congress, 1993;
Constitutional Court, 1996).

Net outcome in terms of successes and constraints

Two factors explain the success achieved by the National Testing Service. The first is the
charismatic and technical leadership it has exercised with exceptional continuity: since
its founding through 1989, the Service had only two directors. Since that time there
have been four other directors who, despite not a few changes, have respected and
enriched the technical patrimony of the Center.

The second factor is that the Service is self-financing. “The total real cost of the three
hundred thousand six hundred thirty-seven examinations administered in 1990 was
688.5 million pesos (for that year), providing a unit cost of 2,290 pesos” (Caro, 1990).
Since the rate of exchange on December 19, 1990, was 562.29 pesos per U.S. dollar, the
above figures are equivalent to US$1.22 million and US$4.07 dollars, respectively.
Since at that time a fee of 1,500 pesos, equivalent to US$2.66, was charged, other
programs implemented by the Service were responsible for covering the subsidy. Even
so, in 1991 the fee was doubled.

Through 1990, there were two primary constraints. As occurs in Latin America with
evaluation systems (Horn et al., undated), the information produced has been
underutilized, despite the fact that its actual use is not insignificant. This can be ex-
plained by the fact that, until 1990, there was a research deficit at both the internal and
external levels of the Service.

Of greater consequence is the second constraint, which is institutional in nature and has
yet to be resolved: the National Testing Service has been “tied” to the Colombian
Institute for the Development of Higher Education, sometimes as a division, other
times as a special unit, and still other times as a subdirectorate. Such a relationship has
had negative consequences in more than one sense: It has limited the system to screen-
ing exams and similar variations thereof, while simultaneously limiting its administra-
tive capacity to direct a national evaluation system.

On various occasions thought was given to the possibility of transforming the National
Testing Service into an autonomous institution that would bring together in a single
entity the functions of university screening, quality evaluation, research, and even the
training of human resources in educational evaluation in general, but this concept met
with resistance from the ICFES. The Service finances its operations with revenues
received under its various programs and, as will be seen shortly, generates a considerable
surplus, while the ICFES depends on the budget assigned to it by the government for
most of its control and developmental operations.
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All of this has hampered the transformation of university screening functions into
quality of education evaluation functions. This shift from a screening system to an
evaluation system is complex, as it involves systems that respond ideally to two different
logics (Greagney and Kellaghan, 1996). Thus, based on the Colombian case, it may be
said that the differences between the screening and evaluation functions are:

1. One is a system for screening and assigning future roles and rewards associated with
success, while the other is a system for redistributing financial, physical, and human
resources as a function of equity and achievement not yet attained, though possible.
Accordingly, the former favors the so-called “Matthew effect” (Merton, 1973), i.e., the
concentration of opportunities in the most favored, while the latter is designed to
counter that effect. The former predicts a future behavior, while the latter anticipates an
improvable behavior and shows how and where it can be improved.

2. One is guided by norms, while the other is guided by criteria. Accordingly, the
former discriminates, while the second differentiates.

3. One tends to be located in the terminal phase of a prolonged cycle (thirteen years,
including preschool) and in the initial phase of a second temporal sequence (ten years, if
doctoral studies are included), while the other follows various cut-off points over time.

4. One tends to concentrate on contents of knowledge, abstracted from others, while
the other is obliged to integrate from the outset a number of different perspectives (for
example, factors associated with achievement). One tends to condense, displace, and
invest (in the psychological sense) all knowledge considered valid (Diaz Barriga, 1993),
whereas the other may approximate knowledge from partial dimensions, in order to
once again integrate them. One tends to manipulate encyclopedic ignorance, whereas
the other tends to recognize more modest dimensions, although multiple in terms of
inquiries.

5. One tends to be decided from a position of authority in knowledge, whereas the
other presupposes knowledge that is both ubiquitous and ongoing.

6. One receives scant feedback because its source of information, though universal (the
sum total of students of the eleventh grade), is the only one available to it (the stu-
dents), while the other increases feedback by multiplying evaluators (self-evaluation and-
external evaluation), sources, methods of inquiry (quantitative and qualitative), and
users (parents, local authorities, teachers, and researchers).

7. One tends toward secrecy and reserve, while the other tends toward communication
and dissemnination.

This opposition may be more ductile than described, however, particularly when the
two systems complement each other, as occurred beginning in 1990.
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NATIONAL SYSTEM FOR QUALITY EVALUATION: 1991-1997
The framework of education: 1991-1997

Since it became self-evident in 1976, the education crisis sparked an interest in reform,
particularly within the heart of both the central government and the teaching profes-
sion:

1. Central government concern over the fact that, although increased expenditures were
increasing coverage, grade repetition and dropouts tended to cancel out achievements.
To correct this situation, the government applied a number of different strategies
between 1976 and 1989. Such strategies were a form of rational control—always
limited—imposed by modernizing echelons possessing technical authority but little
political power: the design of an educational map made up of districts and nuclei to
foster supervision; curricular renovation,; the introduction of experimental pilot centers;
the monitoring of intergovernmental relations; the approval of the Teaching Statute and
negotiation of social benefits for the teaching profession; curricular streamlining and
automatic promotion; reforms made to the Ministry of Education; and the New School
strategy for rural primary education.

2. The teacher-backed pedagogical movement determined to assimilate heterogenous
sources in order to reformulate the role of both teacher and education (Caviedes, 1975;
Martinez et al., 1994; Medina, 1996). No small number of studies and research efforts
appealed to Marxist, structuralist, psychoanalytical, ethnographic, hermeneutic, linguis-
tic, neopositivist, neomodernist, constructivist, and postreproductionist theories and
methods, which served to enrich current thinking with regard to education (Diaz Villa,
1993). Ethnographic studies on school and youth revealed the depth of the crisis (Parra,
1996; Pérez and Mejia, 1996).

Such apparently dissimilar interests converged, however, together with many other
factors, to form a new social pact that was given form in the Constitution of 1991. The
latter proclaimed a social state of law with broad liberties; recognized cultural plurality;
expanded civic power in the direct election of local and regional authorities and in the
indirect monitoring and control of public management; and authorized the progressive
decentralization of numerous basic services, provision of which was transferred to the
departments and municipalities, together with the cession of an increasing proportion
of national revenues.

These changes inspired the General Law of Education (Law 15 of 1994), which was
drafted with the participation of the teaching profession. That law decentralized
curricular responsibilities to grant autonomy to directors, docents, teachers, students,
and parents in the development of institutional education projects. Intending to
maintain national parameters, the law set out to strengthen the National Education
Ministry, which was to establish a concerted ten-year plan, establish a national informa-
tion system, identify minimum areas and indicators of achievement, and organize the
evaluation system. The latter was to reconcile self-evaluation with external evaluation,
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by including in the latter the evaluation of teachers, teaching methods, institutional
education projects, texts, and materials.

Background of the evaluation system

Over the past fifteen years, the one factor that has had the greatest impact in terms of
sparking a concern for the quality of education in Colombia and encouraging develop-
ment of a system to evaluate that quality has been the New School program. This is a
Colombian innovation that is international in scope, as it is a model that resolves with
considerable imagination problems of quantity, quality, and efficiency. It perhaps
constitutes the best alternative within the area of formal education for offering a
complete, quality primary education (five years) to the poorest and most isolated
population segments not only in rural areas but in the city as well.

It is impossible to summarize the program without doing injustice to its significance;
the reader is referred to a minimum bibliography with regard to its evolution (Colbert
et al., 1976; Torres, 1996; Schiefelbein et al., 1996; Psacharopoulos et al., 1996). This is
a multigrade and modular system, textbook-intensive for students and guide-intensive
for teachers, participative, inspired in the active school, and open to both the commu-
nity and the ecology.

Its predecessor was the Complete Unitarian School, promoted beginning in 1960 by
UNESCO’s Principal Program, and derived from numerous pedagogical experiences of
the twentieth century (Hernéndez, 1961). In Colombia, it was launched in 1962 in the
small city of Pamplona. At the midpoint of the decade, a total of one hundred fifty
schools existed. In 1967, the government extended the model to all one-teacher schools
(Torres, 1996). The current profile of the New School was defined between 1975 and
1978, with a total of some five hundred schools operating in three departments.

The successes of the New School attracted the interest of the World Bank, which
financed its expansion in two phases; the first, focusing on regional consolidation and
experimentation (between 1982 and 1988); and the second, a phase of universalization
(between 1989 and 1997) (Duarte, 1995). In 1985 there were some eight thousand
schools, while by 1989 the number had grown to seventeen thousand nine hundred
eighty-four and by 1991 to twenty thousand of the country’s twenty-seven thousand
rural schools (Torres, 1996).

The interest shown by the World Bank was understandable, as it had agreed to open
lines of credit for education in the same year, 1979, in which the Swedish Academy
awarded the Nobel Prize in economics to pioneers in the theory of human capital

(Duarte, 1995).

Beginning in 1980, very high-quality private research institutes, multilateral and
bilateral organizations, and the government itself alternated efforts to measure the
quality of the teaching of primary education and to comprehend the significance of the
New School. The SER Institute?, with support from Canada’s International Develop-
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ment Research Center, designed a pioneer evaluation of achievement for third- and
fifth-grade students in the areas of language and mathematics (Rodriguez, 1982). That
study was the first step in the establishment of a national evaluation system. It should be
noted that the researcher, who is now a consultant for a private institution, was the
founder of the National Testing Service.

The research, conducted by sampling, was the first to use methodology that since then
has been used for achievement analysis. At that time, the author clearly distinguished
between norm-based tests, such as those conducted for the purpose of screening for
access to higher education, and criterion-based tests, such as those involved in the
research on achievement in language and mathematics (Rodriguez, 1982).

One of the conclusions of the research was decisive: “Generally speaking, achieverent
percentages in the New School, which covers basic education and essentially rural
schooals, are significantly higher than those for their peers in the traditional school, those
in rural areas, and even those in smaller urban areas” (Rodriquez, 1982). This conclu-
sion demonstrated the pedagogical excellence of the New School, since it operated in
areas of considerable deprivation.

The following step was to prepare a methodology to explain the factors associated with
achievement and specifically compare the New School and the traditional school. This
was performed by the SER Institute at the request of the Ministry of Education. One of
the researchers had reviewed certain assessments made by the teachers of the New
School themselves and developed a certain degree of skepticism with regard to the
model (Rojas and Bricefio, 1982).

Nevertheless, the same researcher directed a later study, followed by a more ambitious
inquiry, again at the request of the Ministry of Education (Rojas and Zoraida, 1987).
Using the same criterion-based methodology established by Rodriguez for the analysis
of achievement in mathematics and language, the author went even further, organizing
questionnaires to be administered to teachers, directors, students, and parents with
regard to associated factors such as self-esteem, creativity, civic behavior, social attitude,
perceptions on marginalization, and frequency of exposure to communications media
and books, among others.

The conclusions again demonstrated the New School’s undeniable advantages: “at the
national level, it obtained scores significantly higher than those recorded for graduates
of rural schools in tests of social civic behavior, social self-concept, third-grade math-
ematics, and Spanish for the third and fifth grades of primary school” (Rojas and
Zoraida, 1987). In addition, it was estimated that the cost was scarcely ten percent
above that of the traditional school, with a greater intensity of investments in inputs
such as texts, materials, and provisions.

Such evaluations must have been conclusive enough to convince the World Bank and
the Ministry of Education to proceed, in 1988, with the program for universalizing
primary education based on the New School model, and for the Ministry of Education
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to decide to create, by means of Law 24 (approved that same year), a Division for
Quality Control in Education. In 1989, this division proposed a national evaluation
system based on the recommendations developed by a consultative group made up of
representatives from public (Ministry of Education, National University, and Pedagogi-
cal University) and private (SER Research Institute) entities.

In 1990, another evaluation of achievement was conducted, experimental in nature and
limited to three departments in which the New School program had shown notable
progress. That evaluation was conducted with the participation of teachers and was
administered to students in the third and fifth grades of primary school in the areas of
language and mathematics.

The above-mentioned institutions did not include the National Testing Service, despite
its experience with the validation of high school graduates, testing of students being
promoted from fifth to sixth grade, and teacher evaluation. This omission reflected the
differences and tension between a screening system and an evaluation system.

Creation and expansion of the system

In 1991, the National Testing Service was incorporated into the National System for the
Evaluation of Quality, by invitation of the Ministry, thus contributing to the extension
of coverage. The Service prepared achievement tests for mathematics and language at
the fifth-grade level, which were administered by the SER Institute. The SER also
administered tests in identical areas, designed by contract specialists, to third-grade
students. Questionnaires were added to study associated factors.

The measurement of achievement was carried out in thirteen of the thirty-three territo-
rial divisions in the country, using a sample of 15,000 students from 218 urban schools
and 212 rural schools. The sample was later expanded to more children in the same
grades and areas (Ministry of Education, 1993). In October 1992, tests in the same
areas were applied to 25,189 students from the seventh and ninth grades in twenty-two
territorial divisions, together with questionnaires on associated factors. In 1993, they
were applied to 11,591 students in four departments.

The discussions that took place in November 1993 revealed that the complexity of the
system resulted from the differences in viewpoint with regard to the conception and
management of information, administration, evaluation, research, regional participa-
tion, dissemination, and decision making.

Between 1993 and 1994, the Ministry of Education, the National Testing Service, and
the SER Institute increased the scoring scale by establishing a baseline with a national
sample designed on the basis of commonly-defined criteria. This new system would
serve in the future to evaluate applications in noncovered areas, such as natural and
social sciences. Testing would be repeated at four-year intervals in each of the areas, in
order to record changes over time.
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The Service was responsible for reviewing the instruments for the mathematics and
language tests and the questionnaires covering associated factors. The SER Institute
applied the tests in 1993 to students from the third and fifth grades of the A calendar,
while the Service applied them in 1994 to students from the B calendar. The sample
comprised 53,000 students from 1,628 facilities in the thirty-three territorial divisions.

In December 1996, the need was perceived for a national master sample, since the
preceding applications had each been conducted on samples of varying size and cover-
age. This task was entrusted to a specialized private firm using criteria defined by those
institutions most involved in the system: the National Education Ministry, the National
Testing Service, the National Planning Department?, and the SER Institute.

Meanwhile, the Service, prompted by its new-found responsibility, put into effect a
change. Beginning in 1992, administrative processes were standardized in a detailed
manual of functions in such a way that each phase would provide precise feedback to
the following phase (Pdez, 1992). A significant investment in systematization occurred
in 1995. While prior to that year manual activities constituted approximately 70
percent of the total, that same percentage was now applicable to computerized processes

(Péez, 1997).

But these were not the only changes. Savings generated in time and resources were
applied to a conceptual restructuring and to an expansion of human resources. Until
1990, the Service had had a deficit research capability. Subsequent to that date, perma-
nent lines of research were created that brought together qualitative and quantitative
concepts. Up until 1991, the Service was dependent on psychology. Without detriment
to the crucial role of psychology, specialized teams were created in the four fundamental
areas of language, mathematics, science, and social sciences. Interdisciplinary work was
quite intense. The discussion was launched with teachers, universities, and regions.

The Service efficiently and creatively undertook the new challenges of the national
evaluation system, without neglecting its responsibilities involving the screening system.
Since 1995, Bloom's taxonomy has been reconciled with the introduction of four skills
deriving from the theory of communicative action (Habermas, 1987): communicative
skills, scientific-technical skills, esthetic skills, and ethical skills (ICFES. SNP. 1997, a,
b, ¢, d, e). Beginning in 1994, the Service took into consideration, for purposes of
administering the traditional exam, the minimum contents and indicators of achieve-
ment established as a national standard by the Education Ministry. In 1990, a total of

301,073 students presented for the admissions exam, a figure that ballooned to 480,611
in 1996 (see Table 1).

The increase in the coverage of this program has led to a structure that ensures the
financial solvency of the National Testing Service. In 1996, the Service recorded a
surplus of 1,572 billion pesos, or almost US$1.5 million (see Table 2).

The Ministry of Education and the National Testing Service assumed an even greater
challenge: participation in the Third International Mathematics and Science Study
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(TIMMS). The results (between fortieth and forty-first place), though predictable given
the existing problems in terms of the quality of education, were not as important as the
considerable experience gained with regard to the international comparison of
Colombia’s curricula (which are 80 percent consistent with international patterns), the
increase in the technical and administrative capacity of the evaluation system, and the
availability of a measure of international, national, and regional comparison to be added
to existing measures. Studying and interpreting the data would provide an opportunity
to introduce improvements to education (Diaz, 1996).

For the same reasons in 1995, Colombia joined the group of countries conducting an
international study on civic education, with guidance provided by the International
Association for the Evaluation of Educational Achievement. This involvement coincides
with a research effort sponsored by the Testing Service with regard to the teaching of the
social sciences, which will use both quantitative and qualitative methods. In this way,
the Service is planning to extend achievement testing to domains other than mathemat-
ics and language. During the current year, the Ministry of Education and the Service
will also conduct evaluations of primary school teachers. Additionally, testing in the
natural and social sciences is being planned for the following year.

Impact

The greatest impact of the national evaluation system involves anticipating and justify-
ing the decision to extend the New School program to the entire country. Coverage
expanded from eight thouand schools in 1985 to twenty thousand in 1991. In addition,
however, the national evaluation system has generated a methodology for assessing
differences in achievement and associated factors. Such a methodology could be ex-
tended to the study of various pedagogical strategies, both public and private, as well as
to secondary education.

The above has led to extraordinary progress in terms of social indicators and the
theories regarding the impact of public expenditures in Colombia in general and
regarding the importance of expenditures in education in particular. A joint study
conducted by the World Bank and the Social Mission of the Government of Colombia
led to the preparation of a very precise forecast of the magnitude of poverty (May,
1996). Certain parallel studies (Londofo, 1995; Vélez, 1996) have examined in detail
the relationship between the distribution of income, public expenditures, and economic
and social development. Government planners, researchers from macroeconomic and
social institutions, and the benefactors of social foundations use indicators of quality
with increasing frequency. One conclusion becomes increasingly certain: a well-oriented
investment in education contributes simultaneously to overcoming poverty and to
generating economic growth. This is the conclusion reached by the various publications
of the journal Coyuntura Social, a biannual periodical published since 1989 by
Colombia's two most prestigious economic and social research institutions
(FEDESARROLLO?® and the SER Research Institute), and inspired in large measure by
the progress achieved with the evaluation system.
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Table 2. National Testing Service: Program Revenues and Costs in 1995
U.S. Dollars
Program Users Fee Revenue Cost

Government Examinations CY 951 101,315 6.5 658,548 713,082
Government Examinations CY 952

Individuals 63,316 7.1 449,544

Schools 271,296 71 1,926,202 2,432,978
High School Academic Validation 62,754 39.3 2,466,232 569,208
Intermediate School Validation 1,611 30.5 49,136 15,828
Basic Education Validation 2,808 26.1 73,289 26,110
Academic Validation of Individual High School Grades 20,200 7.1 143,420 185,615
Validation of Primary Basic Education 2,556 33 8,435 16,037
Examinations for Entrance to the School of Medicine 1,400 94 13,160 8,740
Examinations for Entrance into the Foreign Scrvice* 91 188 1,711 4,346
Issuance of High School Diplomas 10,626 9.1 96,697 *k
Issuance of Certifications and Transcripts of Grades 71,998 1.4 109,197 *x
Issuance of New Certifications 129 17.3 2,232 o
Issuance of Transcripts of Grades 108 1.4 151 ok
TOTAL 616,208 5,997,952

*The deficit in this application was covered by the Ministry of Foreign Affairs in 1996. The rate of exchange for U.S. dollars was 1,000

pesos per dollar.
**Costs included within those of each program.

Constraints

Why, then, have the results of the national system for evaluating the quality of educa-
tion not been used for policy and social programming? Or, to express it another way,
why, despite the advances recorded in the national evaluation system, is its use not
restricted even more? There is, in the first place, a problem of coordination—very
obvious to be sure—between social and macroeconomic policy and the national evalua-
tion system. The National Evaluation System is governed by a hybrid: the Ministry of
Education establishes guidelines and makes available specific resources for evaluation
(which are different from those for the screening system), but technical and operating
capacity rests with the National Testing Service, which is subordinated to a third
institution, the ICFES (for which the activities of the Service are not particularly
appreciated, even though its financial sufficiency may be envied). Nevertheless, a
solution to this difference is now discernible, as the incumbent Minister of Education
has established the objective of creating an institution endowed with financial, techni-
cal, and operational autonomy to measure the quality of education.
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Even so, a second, more significant problem, which will require a greater degree of
policy and technical dedication, is the way that the decentralization of social services,
and particularly of education, was carried out. The principal defect is that the territorial
management of the resources transferred is not organically linked to the management of
education, since the law did not provide public or private schools with financial or
administrative instruments to exercise any degree of autonomy (Duarte, 1997;
Sarmiento and Vargas, 1997). In other words, unlike what has occurred in other
countries, decentralization has not been designed to mobilize financial and human
resources as a function of an optimal combination of needs and quality of service. This
has led to an aberrant situation by virtue of which “the poorer the municipality, the
fewer teachers are assigned to it by the department” (Sarmiento and Vargas, 1997), thus
limiting the power of a national system for evaluating the quality of education as an
indicator of the distribution of resources.

CONCLUSIONS

This study has highlighted the difference that, according to international experts, exists
between a national screening system and a national evaluation system. It is possible for
one system to give way to the other, but since different logics are involved, it would
perhaps be more appropriate to establish from the outset an evaluation system of which
screening would be but one element.

Nevertheless, the relationship between one and the other is dependent on historical and
institutional contexts. In the case of Colombia, the principal advantage of having begun
with the screening system is that it provided the country with invaluable experience in
terms of technical and organizational skills, including the administration of a highly
efficient computerized system. This system achieved, in 1996, a considerable impact, in
view of the fact that it applied tests of knowledge to determine eligibility for access to
higher education to almost a half-million students.

A second advantage, no less important, lies in the fact that the screening system has
managed to solidify its financial self-sufficiency, which will always be a requirement for
strategic continuity, and to attain a certain degree of technical independence. Given the
existence of a considerable elasticity as determined by the potential growth of higher
education, and given that the costs of the various screening exams may be paid for by a
population for which access to higher education requires an extraordinary subsidy,
many countries of the region might opt for this approach, taking care to gradually
develop a parallel capacity to evaluate primary and secondary education. The key
element of this point, however, lies in selecting the most relevant problem, as was the
case with Colombia’s New School.

A decisive matter in any case will be the institutional definition of the National System
for the Evaluation of Quality. An optimal solution would be to achieve what perhaps
may soon be a goal of Colombia: to create an independent institute—preferably
mixed—endowed with the greatest possible degree of technical skill and social credibil-
ity. In the case of Colombia, the partnership established some time ago with the SER
Research Institute proved to be most encouraging.
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Finally, it behoaves us to stress the importance of the capacity for dialogue among social
policies, in particular education and macro-economic policies. The obligatory means for
such dialogue are information and evaluation systems. Policies that are well-designed in this
regard and professionally and technically competent may constitute a more effective transac-
tional approach than endless speeches on the need for social expenditure.

Such a dialogue depends to a large extent on the way in which a country’s decentraliza-
tion has been conceived, and in particular on the way in which the educational equation
distributes responsibilities among the central government, the departments, and the
municipalities. There is in this a political dimension that transcends the technical
dimension, but there can be no doubt that the latter, provided that it is properly
oriented, can influence political change.

NOTES

! Professor at the National University, Bogota, Colombia. The author wishes to extend special
thanks to the following individuals who, among many others, kindly contributed to this essay:
Benjamin Alvarez (AED); Magdalena Mantilla (Chief of the National Testing Service
Subdirectorate of the Colombian Institute for the Development of Higher Education); Fernando
Péez, of the National Testing Service (SNP), a subdirectorate of the Colombian Institute for the
Development of Higher Education (ICFES), which is turn attached to the Colombian Ministry
of National Education; officers of the National Testing Service; Blanca Otélora (Director of
School Organization of the Ministry of National Education); Jestis Duarte (Chief of the Social
Development Unit of the National Planning Department); Alfredo Sarmiento (Chief of the
Social Mission of the National Planning Department); Pedro Amaya, Director of the SER
Research Institute; Carmenza Bulla, for conducting interviews; educational directors; and
university professors. However, the statements made in this document are solely those of the
author and do not necessarily reflect the views of the institutions or individuals consulted.

2 The National University used its own admissions exam, which was similar to the one adminis-
tered by the Service.

3 SER Research Institute, a private, independent, not-for-profit research entity created in 1974
for the purpose of studying institutional systems and, in particular, for conducting pioneering
research on topics involving justice, civic security, social security, education, health, transporta-
tion, and public management. It has on file more than 300 reports on strategic sectors.

* National Planning Department (DNP), which dates back to 1950. At present, it is an adminis-
trative department attached to the Office of the President of the Republic that performs the
function of secretariat for the National Council on Economic and Social Policy, headed by the
President and responsible for defining investment plans, subject to a general development plan
that must be approved by the Congress and subsequently subjected to a process of national
consensus-building.
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S FEDESARROLLO, a private, independent, and not-for-profit research entity, created in 1970
and specializing in macroeconomic policy. In addition to many economic reports and books, it
publishes the journal Coyuntura Econdmica and, since 1989, in collaboration with the SER
Research Institute, the journal Coyuntura Social, Its history has been recounted in the excellent
book by Gémez Buendia, Hernando (ed): Economia y Opinién. Bogota: Tercer Mundo.

8 ICETEX. Colombian Institute for Technical Studies Abroad, an entity attached to the National
Ministry of Education. It was created in 1950 and began operating in 1953. Its founder, Gabriel
Betancur Mejia, designed this innovative institution based on his own reflections as a student in
the United States, in about the year 1944, as the recipient of a special loan from an Antioquia
corporation.
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CHAPTER 7

THE EVALUATION OF TEACHERS

Carol Anne Dwyer

The third part of this book begins with a critical review of the subject of
teacher evaluation within the general framework of educational
improvement, which is the ultimate purpose of evaluation. This chapter
analyzes the purposes of teacher evaluation, the standards to which it is to be
held, and available methodologies. It also identifies issues to consider when
implementing teacher evaluations, such as choice of method, inclusion of
research results, different emphases between theory and practice, the
involvement of various perspectives, and the scope of the evaluation criteria.

INTRODUCTION

This paper discusses the following aspects of teacher evaluation:!

Using teacher evaluation for educational improvement in an integrated evaluation
system

Relationships among goals, standards, and assessment in teacher evaluation
Standards for validity, technical quality, and use; curriculum; teaching knowledge
and skill; level of performance; and opportunity to learn

Purposes of teacher evaluation

Criticisms of teacher evaluation alternatives

Analysis of the domain of teaching for evaluation purposes

Role of a guiding concept of teaching for teacher evaluation

Selecting assessment methods

Selected issues and debates in teacher evaluation

TEACHER EVALUATIONS AND EDUCATIONAL IMPROVEMENT

In order to be effective in improving education, teacher evaluations must be treated as
an intrinsic element of the educational system. This is a general principle of effective
evaluation and a major factor in determining the validity of the assessments used.
Evaluations of teachers have links to important social values held by the general public,
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those who govern, and professional educators. Teacher evaluations are also linked to the
policies and practices of teacher education; to developing competence in practicing
teachers; and to decisions about school curricula. Making these links clear and coherent
is the sine qua non of teacher and student evaluations in terms of validity, fairness,
practicality, and utility.

In addition to the technical and ethical needs served by a unified vision of education,
there is a practical need as well. Based on many years as a designer and developer of
educational evaluations, I have concluded that data from evaluations that are treated as
separate from the values held by society, and the life of schools, and the communities in
which they function, will seldom be perceived as useful by their intended beneficiaries.
To benefit the educational system as a whole, assessments must be carefully linked to
these larger entities. The technical characteristics of teacher and other evaluations do
not, by themselves, tell us whether the evaluations will be worthwhile. The value of
information derived from evaluations will ultimately be determined by the extent to
which the educational system is influenced—either positively or negatively.

GOALS, STANDARDS, AND ASSESSMENTS

Understanding the role of teacher evaluations in educational improvements requires
understanding of the relationships and distinctions that exist in the educational system
as a whole. Integral to this understanding are the following three elements: goals,
standards, and assessments, all of which are important contributors to educational
improvement. Although some differences in their purpose, appearance, and use may
seem obvious, others are not. Establishing logical links among these elements, and
developing policies and practices consistent with this larger view, are critical but often
neglected steps in establishing effective mechanisms for the planning, delivery, and
evaluation of instruction. Figure 1 gives a simplified view of the interconnections of
goals, standards, and assessments in educational improvement.

Goals are inherently aspirational statements. As such, they have three characteristics that
are important for this discussion: 1) relative to standards and assessments, agreement on
goals is easy to obtain; 2) goals will not always be completely achieved; and 3) there will
always be important educational goals, or aspects of particular goals that, for a variety of
practical or conceptual reasons, will not be measured. No matter how carefully goals are
specified, they are not by nature standards, nor are they assessments. The process of
moving from goals to specific assessment activities is typically complex, encompassing
the many issues of resources and implementation. Thus, in the final analysis, assess-
ments will never represent the desired goals with complete coverage or absolute fidelity.
Nevertheless, the process of setting goals is a valuable endeavor, as is a well-designed
assessment process.

Although many important goals prove not to be directly measurable, the existence of
specific goals serves a useful function in coordinating efforts and planning the use of
indirect and complementary sources of data to track progress toward their attainment.
Explicit goals are also of use in resolving differences about specific policies and prac-
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Figure 1. Process of Utilizing Evaluation for Educational Improvement
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tices. For example, much of the effort now being devoted to improving the teaching of
mathematics and science in the United States stems from international comparisons of
students’ achievements in these areas that reflected unfavorably on the United States.
These data enabled educators in the United States to propose a goal for overall improve-
ment that was acceptable to the general public, and, over time, to marshall considerable
resources for the long process of setting the standards, creating the assessments, and
providing the resources that will be needed to achieve this goal.

Once goals have been agreed upon, specific standards must be set for achieving these
goals. To return to the previous example, progress toward a national goal concerned
with improving students'comprehension of mathematics and science requires setting
curriculum standards in both disciplines that specify what students should learn, what
teachers should teach, and the level at which students should demonstrate that achieve-
ment. In the United States today, there are at least two perspectives on setting standards:
the perspectives of the individual states that will implement the standards, and the
perspectives of education professionals, such as the national subject-matter associations,
whose teacher, teacher education, and researcher members have appropriate curricular
expertise. Standards for teachers must also be developed and coordinated with the
standards for student outcomes, since it is reasonable to assume that teachers cannot
effectively teach what they do not themselves know. Outcome standards for teachers



174 WM Teacher Evaluation and Professionalism

may have implications for the content of their teacher education programs. Teacher
content standards are concerned with the subject matter and pedagogical knowledge
teachers should possess, and their ability to transfer this knowledge to students in the
classroom. Input, or opportunity to learn standards, ensures that teachers have access to
the continuing educational experiences, materials, and other resources that they and
their students need to produce the required educational outcomes.

In standards currently being set in the United States, several important issues have
emerged that are likely to be applicable elsewhere. The process of setting standards not
only clarifies what is to be taught and learned, but it also raises the level of expectations
about performance. Standards set in a consensual process that includes education
professionals tend to be sophisticated, demanding, and forward-looking. Although the
creation of high standards is a highly valued outcome of the standards development
process in terms of creating a climate of high aspirations for student learning, it also
creates a number of practical problems. Teachers, teacher professional organizations,
and teacher educators will be justifiably concerned about how they will meet the high
standards. As a practical matter, they will be concerned about how to obtain the re-
sources that may be required to do so.

Nevertheless, these concerns have not diminished their interest in developing and
implementing standards. Specifically, many teachers are not currently prepared to teach
at the level that the standards imply, so extensive in-service education for teachers (and
other educators in their teacher education programs) will be needed to implement the
standards. In addition, if the same high level of performance is to be expected from
teachers in a wide range of schools and students, attention must be given to disparities
in resources (Banks, 1997). This means that standards must be concerned not only with
the end-product of student learning (educational output), but also with the resources
available to students and teachers to aid in teaching and learning (educational input or
opportunity-to-learn standards).

This attention to input may seem self-evident in theory (if people are going to be
judged on what they have learned, they should all have the same opportunity to learn
it), but the implementation is highly controversial. Areas of disagreement that have
surfaced in this regard include who should have responsibility for ensuring equality of
input, and how funding should be provided. In addition, methodological debates have
proliferated around the topic of opportunity to learn. Some aspects of input standards
are relatively easy to measure, such as availability of books and the quality of the school
facilities. Others are much harder to measure, however, such as teacher quality. In the
United States, development and implementation of input standards has been highly
controversial, even in the planning stages, and promises to continue to be so, given the
wide variance in how these standards are being conceptualized.

Because assessments flow directly from standards, in principle, they should be created
only after goals and standards have been specified. In practice, however, the process
tends to be iterative. For example, often the first time that the aspirations of educational
goals are operationalized is when they are translated into assessment tasks or test
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questions. Although this is unfortunate in some respects, this situation can have positive
aspects if a certain amount of flexibility exists in the educational system. Experience
with writing and trying out assessments can provide insight into how standards should
be refined. When standards are operationalized into specific tasks and questions for
inclusion in a test, then people criticize them as too hard, too easy, irrelevant, unfair,
and politically incorrect. This criticism, however, can provide an opportunity to
sharpen and focus the meaning of goals, standards, assessments, and their interrelation-
ships.

The linkages among all of the elements that contribute to achieving educational goals—
students, teachers, and curricula—must be established in order for teacher assessments
to be most effective. It is important that these links be made at the level of goals and
standards, not just at the assessment level. At this stage of standards development in the
United States, despite the separate issue of difficulties created by the many differences in
format, language, level of specificity, and intent, numerous instances of broader substan-
tive discrepancies are being identified that will need to be dealt with: discrepancies
among professional groups’, states' and national standards; discrepancies between what
students are being asked to learn and what teachers are being asked to prepare; and,
even more important, discrepancies between present and future requirements for
teachers and students.

STANDARDS

There are numerous types of standards that are applicable to teacher evaluation, and
there is much confusion generated by the lack of attention to the different purposes
they serve. Examples of various types of standards follow.

Standards for validity, technical quality, and use

The quality of teacher evaluations can be judged by the technical standards that are
broadly applied to any educational or psychological assessment. Modern validity theory
(e.g., APA, 1985; Cole and Moss, 1989; Messick, 1989; Moss, 1992) emphasizes the
broad context in which evaluations are developed and used, and provides conceptual
guidance in considering the validity of assessments of complex activities such as teach-
ing. This view of assessment quality highlights the importance of demonstrating logical
linkages among parts of the educational system, and a systematic examination of the
consequences of carrying out assessments. This view is now widely accepted by measure-
ment specialists. The most widely referenced set of standards for assessments, Standards
for Educational and Psychological Testing (American Educational Research Association,
American Psychological Association, and National Council for Measurement in Educa-
tion, 1985), reflects this point of view, as does the revision of these standards that is
now underway (expected completion date 1998). These standards are, however, at a
level of generality that leaves much to the discretion of those who develop and use
teacher assessments. Additional literature on technical standards and expectations in this
area includes that of the Joint Committee on Standards for Educational Evaluation’s
Personnel Evaluation Standards (1988). These standards pay attention not only to
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assessment quality, but also to educational context characteristics and ethical use of the
assessments.

The National Board of Professional Teaching Standards (NBPTS) has also offered a
perspective on technical and other standards specific to the assessment of teaching that
has been influential in recent discussions of teacher evaluations. The NBPTS has
applied to their own efforts the standard that: “The assessments must be professionally

credible, publicly acceptable, legally defensible, administratively feasible, and economi-
cally affordable” (NBPTS, 1991, pg. 53).

Proposed standards relating specifically to the technical quality of performance assess-
ments are increasingly becoming available, although none have yet reached the level of
general acceptance of the AERA/APA/NCME or the Joint Committee’s standards.
Proposed standards related to various aspects of teacher performance evaluation have
been offered by Claxton, Murrell, and Porter (1987); Linn, Baker, and Dunbar (1991);
Moss (1992); Miller and Legg (1993); and Quellmalz (1991). Dwyer (1994) offers a

further analysis of this literature and its application to teacher evaluations.
Curricular standards

Curricular standards refer to sets of statements of knowledge and skills that are to be
learned by students, ordinarily presented in a framework indicating the scope of the
content to be covered and the sequence in which the material is generally to be taught.
Curricular standards are relevant to teacher evaluations in two ways. First, sets of
student curricular standards, such as those developed by the National Council of
Teachers of Mathematics (1989), in defining what students are to learn, have direct
implications for what teachers must know and be able to teach. By implication, such
student-oriented curricular standards also pertain to teacher professional development
activities that are needed. Second, curricular standards can also be developed for teacher
education. Such standards refer directly to content and content-specific pedagogical
knowledge and skills that should be possessed by teachers. To be effective, such stan-
dards should link these to the knowledge and skills that are to be developed in students.

Standards for teacher knowledge and skills

As noted above, curricular standards may directly or indirectly specify knowledge and
skills to be required of teachers. Standards for teachers’ knowledge and skills are concep-
tually linked to these curriculum standards, but approach the issue in a way that 1)
relates directly to teachers, and 2) specifies knowledge and skills that extend beyond the
curriculum-related knowledge of particular disciplines. Standards for teachers’ knowl-
edge and skills may address teachers’ knowledge of subject-matter content; teachers’
knowledge of how to teach that content (content-specific pedagogy); teachers’ knowl-
edge of general pedagogical principles (e.g., language development, rewards and punish-
ment); and teachers’ ability to apply this knowledge and skill in a classroom setting
(pedagogical performance). According to Bridges (1986), in practice, schools evaluate
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already-employed teachers on five broad criteria: 1) knowledge of subject matter, 2)
ability to impart knowledge, 3) ability to maintain classroom discipline, 4) ability to
maintain a suitable classroom climate, and 5) ability to establish rapport with parents
and students. As a general rule, however, school personnel do not have a specific
understanding of the meaning of these criteria, and thus teachers are often unsure of
what is expected of them, or how to improve their practice. In the school setting,
determining teachers’ competence is usually carried out through principals’ or other
supervisory staff observations, although that method is not the best way to obtain
information on all five of the areas identified by Bridges. It is rare that passing a stan-
dardized test is a criterion for continued employment, but this has been done in several
jurisdictions in the United States.

Teacher evaluations for purposes other than annual evaluation of already-employed
teachers present different evaluation options. One example of a different approach has
been created for use in certifying teachers as meeting very high professional standards
and being outstanding practitioners. The NBPTS has designed complex and compre-
hensive assessments for experienced teachers that are tied to specific age levels of
students, and to specific subject-matter areas. The NBPTS assessments are typically a
mixture of assessment methods (heavily oriented toward performance assessment) that
are specific to teaching in a particular context, such as early adolescent language skills.
The assessments are external in the sense that they are judged by specially trained
evaluators who are experienced educators and not part of the teacher’s employment
setting. NBPTS assessments are now available in certain age and core subject-matter
areas that involve large numbers of teachers; others are still under development. In
addition to assessment development, the NBPTS has also done a vast amount of
research in a number of areas related to the use of simulations for the assessment of
teachers (e.g., videotaped performance; the use of portfolios; assessment center exercises;
and the impact of NBPTS assessments on teachers who participate in them).

Another model, originally developed for the assessment of beginning teachers, but now
broadened to include experienced teachers as well, is that of The Praxis Series developed
by Educational Testing Service (Dwyer, 1994; Dwyer and Ramsey, 1995; Dwyer and
Villegas, 1993). The Praxis Series offers assessment and professional development
activities that use a variety of assessment methods to collect data for personal and
institutional decision making. Areas of assessment are:

m Basic enabling skills (reading, writing, and mathematics) required of all prospective
teachers for success in teacher education and successful later practice.

m Subject-matter knowledge and content-specific pedagogical knowledge. These
assessments use written, computer-based, oral, and other methods of data collection.

m Knowledge of basic pedagogical principles (using data-collection methods as de-
scribed above).

m Application of knowledge and skills in the classroom. These assessments are predomi-
nantly performance assessments, and rely upon observation in the teacher’s own
classroom, teacher interviews, and data-gathering documents.
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Level of accomplishment standards

In addition to specifying the “what” in teaching and learning standards, the question of
“how much” must also be addressed. Curricular and teacher knowledge and skill
standards often address this issue by implication, and less often address it directly. For
example, when calculus is included as an element of mathematics standards, it implies a
higher level of performance outcomes than standards that specify only that mathemati-
cal content is usually taught before calculus.

The issue of level of accomplishment standards is appropriately addressed indepen-
dently of such considerations, however. Standards can be set at various levels (singly or
in combination). For example, an overall standard may be set to determine, on a yes/no
basis, a teacher's eligibility to teach, or to have an employment contract renewed. At a
more detailed level, standards may be set to determine whether a teacher has adequate
knowledge of a particular aspect of literature, or the ability to maintain discipline in the
classroom.

Dwyer (1997) provides an overview of the basic principles used to establish such
standards. The nature of cut scores’ is not a matter of finding the “correct” score, but of
the judgment of one or more empowered or authorized individuals about the question:
“How much is enough?” The answer is not in the test, or in the method used to set the
cut score. This is a question that can only be answered with respect to factors extraneous
to the test itself, with reference to the context in which the test is used, and the judges’
perceptions of that context.

In teacher evaluations, such standards can be highly controversial. The same standard
can be seen simultaneously by different individuals as being either 1) so high that it
represents an unconscionable barrier to the employment of qualified individuals who
would make acceptable teachers, or 2) so low that it does a disservice to students by
permitting unqualified individuals to teach them. Dwyer notes that this problem does
not result from having picked the “wrong” cut score, or from technical deficiencies of
the test on which the cut score is used. Instead, it results from clear disagreements about
the relative importance of different kinds of classification error, and about the relative
importance of educational policies such as teacher supply, raising educational standards,
and concerns about fairness to teachers and students.

Three central, interrelated points about such standards are relevant to teacher evalua-
tion:

1. All methods of setting cut scores depend on judgment. Judgments may be
about people or about test questions (or other aspects of the test itself), but
judgment with referents independent of the test are an intrinsic feature of
any cut-score.

2. Setting cut scores will invariably lead to errors in classifying individuals as
having met or not met the standard. Cut scores almost always impose
external differentiations on a continuous distribution. Very few assess-
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ments of any type can distinguish reliably between people with adjacent
scores, yet applying a cut score, in effect, forces such a distinction.

3. No “true” cut score exists that can be found with the application of the correct
method or a large enough sample of judges. Determining a cut score is not analogous
to estimating a population parameter. Using larger samples of judges, or better
trained judges, in studies to set cut scores will improve certain specific technical
aspects (e.g., reducing sampling error) (Lawshe, 1975), but will not result in a cut
score that is superior to those that might have been set with another selection of
qualified judges, or with another equally justifiable methodology for selecting the cut
score.

Opportunity-to-learn standards

In a context primarily concerned with standards for students, Banks (1997) notes the
importance of opportunity in specifying standards. She notes that in setting the Goals
2000 national educational standards in the United States, the types of standards consid-
ered included content standards, performance standards, assessment standards, and
opportunity-to-learn standards. Opportunity-to-learn standards were the most contro-
versial of the four. These standards address conditions in schools and communities that
limit students’ and teachers’ ability to attain the other types of standards. Examples of
such input variables include quality of school facilities, availability of teaching materials,
and the level of teaching expertise available within the schools. Figure 1 shows the role
of opportunity standards in the process of educational improvement. Despite the logic
of having such standards, the criticisms that they imply of current mechanisms for
supporting schools frequently make them unpalatable for political reasons. Critics of
the use of such standards argue that they diminish the emphasis on achievement
outcomes and accountability by inappropriately focusing on resources and input.

It should also be noted that in the special case of licensing beginning teachers, the
concept of opportunity to learn is not relevant. In licensing contexts, the decision to be
made is whether the teacher possésses the necessary knowledge and skills for eligibility
for particular teaching situations. Because these situations are ones in which a major
focus is the protection of the public from harm potentially done by an incompetent
prospective teacher, that prospective teacher is being asked to demonstrate the posses-
sion of the stipulated knowledge and skills. The method by which one obtained these
skills, or the circumstances of obtaining them, is not strictly relevant in this limited
context. For further background on this issue, see Shimberg (1985).

PURPOSES FOR EVALUATING TEACHERS

The integrated process that I have just described of moving from goals to assessments
can serve a number of purposes for teacher evaluation. Unfortunately, it is generally the
case that the purpose of assessment is not universally clear to all interested parties when
the decision is first made to create teacher assessments. In practice, there are often
differing views about the purpose of assessments, even after they have begun to be used.
Reaching a clear understanding of the reasons for assessing and the uses to be made of
assessment data is a critical step in assessment design, but one that is often, mistakenly,
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treated as self-evident. Thus, it is important to be explicit about the purposes teacher
assessments are to serve.

Evaluation purposes

Different views of the purpose of educational improvement goals often imply different
views of teacher evaluations. Such views of teacher evaluations may be quite different
with respect to the substance of the assessments; the proponents and critics of the
assessment; the fundamental rationales for the assessments,; and the practical approaches
to assessments (Dwyer and Stufflebeam, 1996). Some principal goals of teacher evalua-
tions that are frequently observed in practice, and cited in the research literature,
include:

m Improvement of classroom teaching. Professional educators are leading proponents of
this view. It implies a continuum of educational development along which an
individual may improve, a preference for formative rather than summative assess-
ments, and a strong link to professional development activities. For further discus-
sion of this purpose, see Hunter (1988); Duke and Stiggins (1990); and Shulman
(1986).

m Professional accountability and development. Teachers and their professional associa-
tions are leading proponents of this view. It implies a strong view of teaching as a
profession with its own standards, ethics, and intrinsic incentives for the committed
individual. Although accountability is a key element of this view, the accountability
is to the profession and its standards of practice and ethics, rather than to external
entities such as employers or the state. For further discussion of this purpose, see
National Board for Professional Teaching Standards (1991).

m Administrative control. School administrators are the leading proponents of this view.
It implies regarding teaching as an employment situation that requires supervision
and control of the teacher by the administrative unit. In the realm of public schools
in the United States, the basis for this view is grounded in the protection of the
public from negligent practice. For further discussion of this purpose, see Andrews

(1985); and Redfern (1963, 1980).

m Merit pay. In this view, which can be seen as a subset of accountability or administra-
tive control as described above, teachers are seen as needing the recognition and
motivation that are provided by salary increases. Leading proponents of this view are
the general public and the government officials who represent them. Proponents of
this purpose often wish to use student achievement as the indicator of merit for
which the increases in salary act as a reward. Implementation of this view may
involve creation of a career ladder with a series of steps linked to performance. For
further discussion of this purpose, see Webster, Mendro, and Almaguer (1993).
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Accountability and educational improvement

Monitoring/accountability, instructional improvement, and program evaluation are the
three most frequently cited purposes for teacher assessment in the United States.
Although they are closely linked conceptually, assessments for these purposes are quite
different in their design and in how the data from the assessments is used. For example,
assessment for accountability and program evaluation may utilize sampling of individu-
als and assessment questions or exercises, rather than asking every individual to com-
plete every part of the assessment. In contrast, assessments designed directly for instruc-
tional improvement are more appropriately given to every teacher or student, and
should be very closely tied to the areas of curriculum that are most important for these
students and their teachers.

Accountability is thus not a goal in itself, but rather a means to the end of educational
improvement. Unless assessments of good and poor teacher performance are carefully
planned, and the assessment system is fair in fact and in appearance, the assessment can
actually subvert its intended aim of instructional improvement. The widespread use of
assessments for teacher accountability in the United States is controversial. Research has
demonstrated that without careful plans for the gathering and use of the data, results
may be obtained that conflict with its original purposes. For example, teachers and
administrators who do not value the content of assessments may resort to illicit means
to obtain acceptable scores.

Both ethical and practical problems arise when the content of assessments is not closely
linked to important aspects of teaching. In such circumstances, the time spent preparing
for the assessments will, quite rightly, be considered wasted. When links between
assessments and the broader educational goals and standards are absent, there is also
reason for concern that “You get what you assess’—that is, that time and attention is
devoted to those topics that appear on the assessments, at the expense of other impor-
tant topics that do not. The format of assessments is sometimes cited as an issue in this
respect. Excessive reliance on a single form of testing may result in teachers (or students)
becoming adept at the kind of thinking required by that form of testing, at the expense
of other forms of thinking.

Forging strong links between teacher accountability and educational improvement
requires attention to the mechanisms and resources available for addressing problems
when they are revealed by assessment data. The match between educational goals and
standards on the one hand, and the format and content of teacher assessments on the
other, helps educational policy makers and the public understand where problems exist,
which may in turn suggest solutions. Different purposes for teacher assessment imply
different standards, assessment methods, and emphases. An important factor in teacher
evaluation for purposes related to administrative decisions such as accountability and
merit pay, is the existence of actual or potential teacher shortages. Evaluations that
exacerbate teacher shortages in critical areas will seldom be found useful. In the United
States, such shortages have historically occurred in technical subjects such as mathemat-
ics, in which education competes, usually unsuccessfully, with industry for qualified
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individuals. For discussions of these and related points on teacher supply and demand,
see Murnane and Schwinden (1989) and Sedlak and Schlossman (1986).

Special considerations for beginning teacher assessments

Assessments of beginning and experienced teachers typically differ in the goals that the
assessments are intended to serve, and the form that the assessments take. This is not to
say that the two are unrelated; a hallmark of a carefully planned assessment of either
type is the care with which it has been aligned with earlier or later stages in the teacher’s
career. A common vision of all teachers should govern the assessments and their con-
tents at all stages.

Assessments of beginning teachers usually have the primary purpose of protecting the
interests of the students and the public from the harmful effects of substandard teach-
ing. Such assessments are typically geared toward ensuring that prospective teachers
possess the knowledge and skills that qualify them for employment, but do not ordi-
narily guarantee teaching positions (Madaus and Mehrens, 1990; Mehrens, 1987;
Rebell, 1990). The knowledge and skills covered are considered necessary, but not
necessarily sufficient, indications of suitability for a particular teaching post.

In the United States, teacher licensing is typically under the authority of a state govern-
ment, or an agency that it has empowered to perform the assessment function. Praxis
assessments for licensing beginning teachers are an example of tests provided for this
purpose. In contrast to assessments of experienced teachers, the assessment of beginning
teachers covers enabling skills of reading, writing, and mathematics. Knowledge of
subject matter and content-specific pedagogy in assessments of beginning teachers is
congruent with expectations of experienced teachers. Proficiency in application of
knowledge and skills in the classroom is similar in nature to that expected of experi-
enced teachers, but at a lower proficiency level. One critical aspect of the assessment of
beginning teachers is that assessments are used to make a dichotomous decision.
Although they may serve other purposes as well, assessments of beginning teachers
typically result in a yes/no decision about the prospective teacher’s ability to move
forward in the teaching profession. One measurement implication of this feature of
beginning teacher assessments is that the assessment must be designed to facilitate this
dichotomous decision, rather than to describe gradations of performance equally well
along the entire continuum of teaching knowledge and skills. In practice, this means
that the designers of the assessment must understand the qualities that differentiate an
acceptable teacher candidate from an unacceptable candidate, and provide assessment
tasks that will accurately allow for differentiations to be made in performance at this
particular level, rather than across a wider range of performance.

Criticism of teacher evaluation
Teacher evaluation has been a particularly controversial area of educational testing

almost since its inception in the early 1930s. Criticisms of teacher evaluations have
differed during the years, and with differing purposes and methods of evaluation.
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In general, criticisms of the evaluation of beginning teachers for entry into the profes-
sion have often stressed the fairness of instruments and procedures, especially with
respect to the performance of prospective teachers who are minority group members
(e.g., Darling-Hammond, 1986; Garcia, 1985; Haney, Madaus and Kreitzer, 1987;
Hood and Parker, 1991). These criticisms charge that teacher evaluation practices are
often carried out in inconsistent ways that violate the rights of those being assessed.
Criticisms based on harm done to students by lack of teacher expertise are quite rare in
this area.

Criticisms of the evaluation of practicing teachers for purposes of accountability, merit
pay, etc., have also raised concerns about the actual or potential impact of teacher
evaluation practices on prospective teachers' rights to teaching licenses or access to
employment; on teacher educational institutions’ curricula; and on the practice of
teaching itself. The majority of the criticism appearing in the professional literature
concerns the use of multiple-choice tests of subject-matter knowledge. Since the late
1980s, with increased use of performance assessments for both teachers and students,
the criticism in the professional literature has increasingly focused on the practical
aspects of performance assessments. Dwyer and Stufflebeam (1996) have identified
eight major issues in teacher evaluations that relate primarily to the use of evaluations
for teacher selection and employment:

m The use of unvalidated evaluation systems

Insufficient use of professional standards for planning and improving educational
systems

Ineffectual choices of clear, valid, applicable criteria for assessing teacher performance
The lack of techniques and materials to carry out the basic steps of teacher evaluation
Lack of evaluation training for assessors

Lack of guidance on evaluating teachers of special populations, e.g., students with
handicaps, or students needing bilingual education

Failure to consider the classroom and school context in carrying out evaluations

m Lack of theoretical grounding for evaluations

Despite widespread professional support for the validation of teacher evaluations (e.g.,
Linn et al., 1989; Madaus, 1990), most teacher evaluations used by schools have not
been rigorously validated (Burry, Chisholm, and Shaw, 1990; Scriven, 1987; Streifer
and Iwanicki, 1987).

Related to the last two issues in this list, some critics, who recognize the complexity of
teaching, are specifically concerned about the feasibility of assessing pedagogical knowl-
edge together with subject-matter understanding.

Muitiple-choice questions that attempt to assess the application of pedagogical knowl-
edge flounder on the question of context: what constitutes good teaching varies with the
subject matter being taught, and with the background and individual characteristics of
the students being taught. In the absence of very detailed information about the class-
room context, which is infeasible in practical terms in the multiple-choice format, it is
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impossible to conclude with any certainty what constitutes appropriate instruction.
Assessment of teaching skills, as opposed to necessary subject-matter knowledge, thus
needs to make use of more complex forms of data gathering.

Beginning teacher performance assessments created by states, although new relative to
multiple-choice testing, have not escaped criticism. Such systems have been based on
low-inference observations of teacher behavior; that is, the observation task is limited to
clearly observable behaviors that require a low level of inference on the part of the
raters, and thus can be expected to show a high level of inter-rater agreement. Although
this high level of agreement is desirable, it is not so desirable if it comes at the cost of
the validity of the ratings. By their nature, low-inference ratings cannot assess important
but unobservable facets of teaching, such as teacher decision making. Many critics of
performance-based teacher evaluations have pointed to the failure of low-inference
systems—both those based on simulations and those based on direct classroom interac-
tions—to take the classroom context into account as part of the assessment.

Other criticisms of teacher evaluation concern the impact of teacher evaluation on
teacher education curricula (Milner, 1991), and .on the profession of teaching itself
(Darling-Hammond, 1986). The preponderance of this criticism concerns the use of
standardized multiple-choice tests of subject matter and pedagogical knowledge, rather
than performance assessments of the ability to apply this knowledge in the classroom:.
An important issue in understanding criticism of teacher evaluations and in formulating
policies that avoid legitimate criticisms, is making a consistent distinction between the
two types of testing. Unfortunately, assessments of basic enabling skills and knowledge
of subject matter, content-specific pedagogy, and general pedagogical skills are too often
treated as interchangeable with assessments of classroom performance. Inferences made
on the basis of a teacher’s knowledge pertain to a necessary but insufficient condition for
effective classroom teaching. Failure to make this simple but critical distinction mud-
dies many debates about teacher evaluation policies and practices. Many of the docu-
mented shortcomings of teacher evaluations can be traced to lack of resources such as
appropriate training procedures for evaluators, evaluation instruments, and information
from validation studies. Other criticisms, however, are the result of the current state of
teacher evaluation theory and practice. The absence of theoretical grounding is a
significant problem for many systems in evaluating both beginning and experienced
teachers (Scriven, 1988a, 1988b; Wise, Darling-Hammond, McLaughlin, and
Bernstein, 1984). Unfortunately, the teaching research literature offers little guidance on
how to use their theory to develop and implement better teacher evaluations (Dwyer,

1994).

DEFINING TEACHING

A major challenge in creating a well-articulated set of teacher evaluations is the task of
determining what constitutes good teaching, and what standards should be used to
determine if it has been measured effectively. The adequacy of measuring what should
be taught cannot be meaningfully determined without articulating explicit standards, in
a comprehensive frame of reference that encompasses traditional issues of concern to
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education, psychology, and measurement. This evaluation must also be set in a context
relative to a particular view of teaching and learning. All these factors form an appropri-
ate part of a concept of teaching that is used to guide decisions about standards and
assessments. Conclusions about the quality of assessments, in turn, must be referenced
to the concept of teaching and the purposes of the assessments. Recent developments in
measurement strongly support this point of view.

Modern validity theory, in its emphasis on a broad context for establishing the validity
of assessments, provides conceptual guidance in considering the validity of assessments
in complex activities such as teaching, and on the technical aspects of determining their
content. Such work on validation theory highlights the measurement implications of
the interconnections that exist within the whole education system of which assessment
is a part, and the value inherent in direct measurement of performance where this is
feasible. With the emphasis on context and consequences, assessments are examined, in
broad terms, to determine their benefit to the educational system. For example, in
teacher assessment, the broad context of the assessment of a beginning teacher would
include such factors as school district, state, or federal policies that affect the teacher's
practice; the school and classroom setting in which the teaching occurs; material
resources available to the teacher; the nature of the curriculum and lessons to be taught;
the characteristics and prior knowledge of the students; and the quality of the teacher’s
preparation to teach. The consequences of the use of teacher assessments would simi-
larly focus on the impact of the use and outcomes of the assessment on educational
policy (Are new policies created, based on the assessment outcomes? If so, can these new
policies be shown to be beneficial to students?); materials and facilities available to
teachers and students (Are material needs identified through the assessment, then filled?
Does the assessment process divert attention from material needs, so that such needs
worsen?); the quality of teacher preparation (Does the assessment provide information
to teacher educational programs that helps them improve their program?); the quality of
the curriculum (Do the assessment process and results lead to identification of areas of
the curriculum that work well, and other areas that do not?); and the learning of the
students (Does teacher assessment lead to improved learning, or does it interfere with
classroom practice so that students learn less?).

Although the theoretical basis for a broad, construct view of validity, including its
emphasis on consequences of assessment, is now widely accepted, and is in fact codified
in the most recent revision of the Standards for Educational and Psychological Testing
(American Educational Research Association, American Psychological Association, and
National Council on Measurement in Education, 1985), there is still a considerable gap
between the literature on validity and the diverse and challenging set of issues faced in
developing teacher assessments, particularly when they take place in high-stakes envi-
ronments, and when multiple means of gathering data are used. For example, research-
ers and developers in this area lack definitive guidance from the literature on such
important issues as classroom subject matter and human variables in teacher assessments
(how to deal with contextual differences); and on the validity implications of creating
assessments that take as their starting point the view that learning is an active process of
constructing meaning from prior experiences (assessments with a constructivist founda-
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tion). These issues are critical to determining the criteria by which teaching perfor-
mance will be assessed, but a leap is required to bridge the solid theoretical base in the
research literature to actual research and development practice.

The body of literature on validity, standards, expectations, and aspirations—while
highlighting important conceptual and practical issues—creates a heavy burden of
interpretation and extrapolation for developers of teacher assessments, particularly those
that include attention to actual classroom performance. There is clearly general agree-
ment in this literature that assessment developers and evaluators should take the broad
consequences of assessment into account; should incorporate elements of context into
the assessment process; should focus explicitly and accurately on the knowledge and
skills about which one wishes to draw inferences; and should include in the assessments
the full range of content about which inferences are to be drawn. Despite this high level
of agreement in principle, a great deal of discretion and responsibility is necessarily left
to individual creators of assessments and to those who evaluate their efforts. The basis
for their decisions, if carefully considered, can be a major asset in aligning teacher
evaluations with other elements of the educational system in order to improve educa-
tional outcomes and meet other important goals. ,

Viewed as a process, the major elements in the process of defining teaching for purposes
of assessment include:

m Determining a guiding concept of teaching
m Developing a comprehensive methodological plan for defining teaching
m Linking the definition of teaching to assessment practices

Guiding conception of teaching

It is critically important to the development of effective teacher evaluations to formulate
a concept to guide teaching and learning that explicitly recognizes the connection
between teaching and learning. It is impossible to discuss what is fundamental about
one without considering the other. An effective concept to guide teaching should be:

m Explicit and clear about where criteria come from, whose values they are in agree-
ment with, and what value positions they reject

m Clear about issues that are inherently matters of teaching style with those that are
important matters of substance (Scriven, 1988a, 1988b)

m Should lead to inferences about both the content of the assessments and the methods
used to collect data.

For these reasons, the concept to guide teaching should be articulated early in the
development process, before final design decisions are made.

Again, the Praxis Series is an example of the development of such a guiding concept.
This concept has been formalized by Dwyer and Villegas (1993). In the development of
Praxis, emphasis was placed on teacher decision making and on the importance of the
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student, school, and curricular context in evaluating that decision making. This point of
view strongly implies the value of data-gathering in the actual classroom setting, as
opposed to simulations. A second implication is that the assessments should include
opportunities for the assessor and assessee to interact regarding the teaching event that is
being considered. This will help the assessor to fully understand the decisions on which
the observable teacher actions were based. A third implication is that because there is no
“one right answer” to the question of what constitutes good teaching (because teaching
is seen as inherently context sensitive), the scoring of the assessments must allow for
multiple forms of acceptable “answers,” while clearly articulating what constitutes
unacceptable professional practice.

A fourth implication related to the concept of teaching as a complex cognitive activity is
that the assessment process, relying as it does on consideration of a complex set of data,
will require substantial professional judgment to implement. Assessors must thus be
experienced professionals, who have been trained to reach a common understanding of
the assessment criteria and other considerations for applying them.

This concept of teaching and learning, and the criteria that flow from it, has strong
links to psychological, educational, and measurement theory and practice. It specifies a
cognitively and behaviorally complex target performance, and provides a framework for
examination of the impact of the assessments on the educational system of which it is a
part (students; the teachers being assessed; the teaching profession; teacher education
and staff development).

In the case of Praxis, the following values were also explicitly identified as part of
developing the guiding concept, and were used to guide the actual assessment develop-
ment:

m Commitment to the equitable treatment of teachers

m Standards and assessment techniques that deal with both teachers actions and
teachers’ decision making

m Specification of certain teaching practices as unacceptable in any context, while
allowing for many different modes of acceptable practice, allowing the creation of
specific and meaningful standards of teaching knowledge and practice

m Creating a positive learning experience for both the teacher being evaluated and the
assessor

Specifying a methodology for defining teaching

Figure 2 shows a sample methodology for defining the domain of teaching for the
classroom performance for the beginning teacher.

This methodology was used in the creation of The Praxis Series assessments. Note that
this is an iterative process that integrates data from theory through formal research
studies and literature reviews; and practice through teacher survey, participation, and
iterative field work.
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The following section describes significant issues involved in implementing this meth-
odology and in developing teacher assessments based on this analysis.

ISSUES IN DEVELOPING TEACHER EVALUATIONS
Selecting assessment methods

The best strategy for selecting methods for teacher assessment can be summed up very
simply: identify what is important to know about the teacher, and then determine the
optimal procedure for obtaining the necessary information. Possibilities include mul-
tiple-choice testing, other forms of written assessments, and many types of performance
assessments. In most cases, adequate coverage of the necessary knowledge and skills will
require a combination of assessment techniques. Criteria for selecting the best method for
assessing particular content and skill areas should be comprehensive and include:

m Consistency with the guiding concept of teaching

m Logical relationship to the target area of knowledge or skill
m Positive educational impact

m Operational and economic feasibility

m Demonstrable fairness to test-takers

As noted above, valid and high-quality assessments should result in a positive educa-
tional impact as articulated in Messick’s (1989) view of construct validity. In this view, a
valid test leads to good educational practice and worthwhile learning, while an invalid
test leads to suboptimal skills development.

Fairness to teachers is a key criterion for judging any prospective assessment methodol-
ogy. Fairness can be considered on the basis of characteristics such as gender, race, or
ethnicity; or on other factors such as educational background, relevant life experiences,
and familiarity with the subject matter and students to be taught.

Other considerations regarding fairness to the individual are reliability of the assess-
ments, which must be judged by measures appropriate to each method used in the
assessment. Different forms of assessment require different methods for establishing
reliability as well as differing standards for designating appropriate levels of reliability.
Specifically, the methods and levels used to judge multiple-choice tests are not necessar-
ily appropriate to apply to other forms of assessment.

An important consideration in choosing an assessment method is that the method must
be operationally and economically feasible for large-scale use. The short-term economy
and efficiency of multiple-choice testing are obvious. It is advisable, however, in evaluat-
ing new methods of assessment, to compare the total effect of the various forms of
assessment. Within carefully defined limits, the added value of gains in validity, direct-
ness of measurement, candidate motivation, or other measures of assessment quality can
offset increased costs and operational complexity in other forms of assessment. Central
test quality standards such as reliability, validity, and fairness are still relevant to the
various forms of assessment that are chosen.
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The economics of performance assessments, and constructed response testing in general,
present formidable challenges. Compared to multiple-choice testing, these methods of
assessment are inherently labor intensive, and thus more expensive to implement. For
this reason, what is measured with performance assessments and constructed response
methods must be more meaningful to justify the additional required expenditures.
Constructed response testing, taken as a whole, often serves as an educational experi-
ence both for those doing the assessing and for those who are the objects of the assess-
ment. This view of evaluation as an inservice activity is often part of the rationale for
additional expenditures for performance assessments.

In the case of the Praxis assessments, a variety of assessment methods were selected. The
Praxis I, Assessments of Basic Enabling Skills of Reading, Writing, and Mathematics are
used for those people entering teacher education and are assessed through a combina-
tion of computer-based, multiple-choice, open-ended, and essay questions. Praxis II,
Assessments of Subject Matter Knowledge, differ in methodology according to the
discipline. Almost all the Praxis II tests contain some multiple-choice and open-
ended questions, but certain aspects differ greatly. (An assessment of language
teachers, for example, uses audiovisual response modes to assess receptive and
productive aspects of communicative competency. An assessment of physical
education teachers uses video stimuli to assess important aspects of body move-
ments.) The Praxis ITI, Assessments of Classroom Performance, use a combination of
interviews, observations, and written documentation to assess teacher effectiveness in an
actual classroom setting.

Lead or Iag?

Developers of the teacher evaluation systems are also faced with what is often called the
“lead/lag” dilemma. In fairness to the teachers who are being evaluated, the criteria used
to judge them must reflect currently acceptable professional practice. This also ensures
that evaluations are logically consistent with the purposes of the assessments. A compet-
ing value, however, is that given the long‘lead—time for developing high-quality assess-
ments, and the likelihood that they will continue to be used for a number of years, it is
also important not to create assessments that will be, in effect, obsolete before they are
completed, or that will encourage continuation of teaching practices that are even now
only marginally acceptable to the profession.

Central to this issue is that acceptable professional practice is not a static concept; new
knowledge about teaching is created on a daily basis. In evaluating whether a particular
aspect of teaching can be considered to be supported by research, it is therefore
necessary to make a number of complex judgments about the status of the research
and to take into consideration the professional consensus about future trends in
that area. It is also necessary to consider how definitive a research area is at the
time. For example, the area of teacher behavior and its links to student learning has
been extensively researched. In particular subareas, the domains are well mapped. Well-
designed studies are numerous, and in some cases, definitive conclusions have been
reached.
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In contrast, the area of teacher cognition and its links to student learning is still rela-
tively young and in a state of flux. Although the importance of this research domain to
teaching practice is not generally in dispute, the nature of teacher cognition itself is still
to some extent uncertain. A number of important principles, although logically well-
articulated and convincingly demonstrated in the best research studies, have not yet
been widely replicated. Development of teacher assessments must make judgments
based on such observations about what to include for the purposes of teacher evalua-
tions. A complicating factor is that research on teacher behavior and teacher cognition
tend to utilize different methodologies, thus creating another difficulty in evaluating the
newer research by traditional standards.

In the case of the development of the Praxis assessments, the majority of the content was
drawn from current practice, but certain aspects were judged to be part of current
trends. For example, in Praxis III classroom performance assessments, greater emphasis
was placed on the importance of teachers working with each other and with students’
families than surveys indicate is the current practice. The inclusion of this facet of
teaching was based on professional consensus as well as research that such interactions
are beneficial to student learning.

Practical and theoretical emphases

Another dilemma faced by the developers of any teacher evaluation system is the relative
merit of the theoretical and practical knowledge of teaching. Sternberg and Wagner
(1993) have drawn a useful distinction between academic and practical problems that
may be of interest with respect to teacher evaluation. According to Sternberg and
Wagner, academic problems tend to a) be formulated by other people, b) be well-
defined, c) be complete with regard to the information needed to solve them, d) possess
only a single correct answer, ) possess only a single method of obtaining the correct
answer, f) not be embedded in ordinary experience, and g) be of little or no intrinsic
interest. In contrast, practical problems tend to a) require problem recognition and
formulation, b) be ill-defined, c) require information-seeking, d) possess multiple
acceptable solutions, e) allow multiple paths to solution, f) be embedded in and require
prior everyday experience, and g) require motivation and personal involvement. It is
clear that in Sternberg and Wagner's terms, comprehensive teacher evaluations address
the practical problems that teachers must solve, rather than academic problems.

Moreover, as noted above, it is important for both practical and theoretical reasons that
the criteria on which teacher assessments are based, and their organizing framework,
correlate with teachers own understandings of their work. At the same time, the criteria
should also be based on educational and psychological theory to establish a logical
framework. There should also be increased generalization across teaching contexts, and
an increased probability of standing the test of time in actual classroom use. Again,
resolving this dilemma is not a mechanistic process. Seeking the input of practicing
teachers and educational theoreticians to review and revise the evaluation materials until
they are broadly perceived as acceptable from both points of view has been a successful
strategy in the development of the Praxis assessments.
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From whose perspective should the knowledge base be considered?

As noted above, principal sources of data for the knowledge base about teaching include
practicing teachers themselves and the research/theoretical perspective. Additional
sources may consist of regulations that replace governing schools and teachers. Each of
these perspectives does not simply provide a different view of the same phenomena;
each asks different questions, employs different methods to reach conclusions, and has a
set of different, although often related, concerns about the meaning and use of knowl-
edge about teaching. These views represent fundamentally different paradigms, in the
sense that basic assumptions, methodologies, and values differ.

It is therefore not an algorithmic or mechanical process to arrive at criteria that incorpo-
rate data from these three sources. As an example of one solution to this problem, the
developers of The Praxis Series carried out an iterative procedure of creating draft
criteria, then presenting them for review to representatives of these three main points of
view. Reviewers and panelists were asked, in essence, if the draft criteria represented the
knowledge base for teaching as they understood it. The criteria underwent a number of
major revisions as a result of this process. With each of these major revisions, increas-
ingly large cycles of fieldwork were undertaken to provide additional data. The Praxis
IIT criteria were considered final when each of the constituencies consulted were satis-
fied that their major concerns had been addressed.

Scope of the assessment criteria

Two interrelated issues that might be characterized as issues related to the scope of the
criteria need to be addressed in the process of translating knowledge of the domain of
teaching into specific teacher evaluation criteria: finding the appropriate “size” or level
of generality for the criteria, and determining the range of teaching contexts to which
the criteria apply.

The enormous variability among classroom contexts (Shulman, 1988, 1988a; Stodolsky,
1988) poses significant challenges for any teacher assessment effort. In the case of the
Praxis III, Classroom Performance Assessments, the teaching criteria were designed as
aspects of teaching; that is, as principles to be applied in a wide range of teaching
contexts (including variability in subject matter and grade level taught, teaching style,
and students’ individual and background characteristics) rather than as specific “rules”
to be followed or behaviors to be demonstrated. This implies a need for attention to
consistency among the criteria.

A major issue in being able to design practical assessments that can accommodate a
wide range of classroom contexts has been determining the right size concept for the
criteria. Some researchers (Kagan, 1990; Katz and Raths, 1985) have called this chal-
lenge the “Goldilocks Principle.” In teacher evaluation, this principle means that if the
criteria are too big, i.e., too vague and general, then meaningful standards are difficult
to develop and to apply fairly; assessors cannot apply a consistent set of judgments to
the assessment process. On the other hand, if criteria are too small, i.e., too specific,
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they can be judged with great consistency, but they will not capture the essence of good
teaching and may promote a fragmented, cookbook approach to teaching. Thus, the
assessment criteria, like the bears’ porridge that Goldilocks tasted, must be “just right” if
they are to meet the goals of fair assessment and improving teaching practice. As a
practical matter, finding the level of specificity that is “just right” involves many itera-
tions of fieldwork and analysis, such as those shown in Figure 2.

In the reports of the fieldwork for the Praxis assessments, there are numerous instances
of these experiences leading the developers to conclude, for example, that what had been
a single criterion ought to be divided into two separate criteria to help assessors
better understand how a particular aspect of teaching is actually played out in the
classroom and help them recognize evidence related to this aspect of teaching when
they see it.

Such fieldwork also enables the assessors and developers to see how the criteria relate to
each other in practice, and to use this information as the basis for making changes in
how the criteria are organized, ordered, and described. Organizing and wording the
criteria so that they are clear and logical, from the point of view of those who use them,
should be given a high priority in the development work.

Assessors and judgment

As noted above, judgment plays an important part in developing any instrument for the
evaluation of teachers. In multiple-choice testing, judgment is exercised at the level of
deciding such issues as what to test, how questions should be presented, what consti-
tutes a correct answer, and the number of questions that need to be answered correctly
in order for a candidate to be considered successful. Thus, even in this familiar form of
“objective” testing, judgment plays an important role, although not in the scoring itself.
Performance assessments, on the other hand, incorporate judgment in many ways that
are similar, but also in some ways that are different. When using performance assess-
ments to evaluate teachers, it is critical to understand the role played by the professional
judgment of those who assess them.

The specification of assessment criteria is an important part of developing any perfor-
mance assessment, but the success of the effort as a whole can only be evaluated in light
of the ability of assessors to use these criteria to reach technically and professionally
defensible conclusions.

Unlike traditional multiple-choice testing, where the great preponderance of the
professional judgment comes into play during the preadministration phase of test
development, professional judgment in performance assessments is required in both the
development and the use phases of the assessment. The quality of this professional
judgment affects many important aspects of the assessment's validity, including, but not
limited to, fairness, cognitive complexity, and construct representation. It is also related
to concerns for generalization, although the concerns are not the same for natural
classroom performance assessment as they are for simulation-based assessment.
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In classroom performance assessment, the generalization concern is to other teaching
events, not to other aspects of teaching. In this sense, the teaching events are analogous
to exercises or tasks in other types of performance assessments. An example of this can
be found in the Praxis III, Classroom Performance Assessments (see Table 1 for a
description of the criteria for assessment in The Praxis Series).

In the Praxis model, the “scoring” of the “tasks” is held constant via the criteria and
their associated scoring rules. In assessing live teaching performance, variability across
“tasks” is a natural and acceptable phenomenon, and thus inferences based on a given
set of teaching events are expected to be general to an intrinsically variable universe of
teaching events that defines the construct. Generalization across tasks is therefore not
problematic in the same sense as when tasks are seen as partial or indirect instantiations
of the construct.

As noted above, the Praxis III, Classroom Performance Assessments criteria are intended
to be construed as interrelated aspects of a complex performance, not as functionally
independent entities. As such, one would not aim to generalize from one aspect of
teaching to another as evidence of validity, but rather to investigate the patterns of
ratings given across occasions, and within a single occasion by two or more assessors
(assuming that occasions are expected to be highly variable, relative to within- or across-
assessor variability).

The assessment criteria do not stand alone because they are aspects of teaching, and not
particular behaviors. They must be interpreted in light of the actual classroom context,
which includes both the students and the subject matter being taught. The criteria serve
as the guide for structuring assessors judgments, ensuring that a common frame of
reference rather than personal preference is the basis of the assessors’ conclusions and
ratings. Assessors professional judgments are thus the cornerstone of the defensibility of
the ratings of the beginning teacher.

Using the methods described above, assessors gather and organize data that affect each
criterion; make critical judgments about the importance of the evidence and its rel-
evance to a particular criterion; then reach a conclusion about the beginning teacher’s
performance level on each criterion based on this evidence. Assessors document these
judgments by citing specific evidence and linking it to a rating scale that describes
increasingly proficient levels of performance with respect to each of the criteria. Legiti-
macy of the assessment process is thus based on the quality of this argument (struc-
tured, documented, professional judgment) rather than on a purported absence of
human decision making (objectivity). Through special studies (such as paired-assessor
comparisons), field work in a variety of teaching settings, and operational use, methods
of data gathering other than those we now use may be found to result in better measure-
ment—that is, in more accurate or detailed judgments of the criteria, in better docu-
mentation, or in more positive effects on the system of which the assessment is a part.
In determining the value and validity of the assessments, however, the data-gathering
methods themselves are clearly subordinate to the quality of the criteria and to the
assessors judgments and systematic application of the assessment procedures.
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CONCLUSION

Teacher evaluation is a key element in any effort to improve education. Well-conceived
and executed systems for teacher evaluation are an integral part of the educational
system, and support its main goals. Poorly conceived and executed systems may have a
deleterious effect on the very system they are intended to improve. Thus, careful
attention to the design of teacher assessments, monitoring for adherence to the plans
during the implementation phase, and systematic evaluation of the entire assessment
system and its consequences throughout its operation are essential factors in deriving
the expected benefits from teacher assessments.

Educators have historically had to struggle with the tension among the competing
concerns of equity, excellence, and efficiency. At various times, the balance has shifted
to concern about one of these at the expense of the others. In order to best serve the
needs of education and all those it affects, however, we need to strive to see beyond our
own daily and individual concerns, and to maintain a focus on the larger picture in
order to achieve the best possible balance of these three most urgent concerns.

Table 1: Assessment Criteria for the Praxis Series: Classroom Assessments for
Beginning Teachers

Domain A: Organizing Content Knowledge for Student Learning. Knowledge of the
content to be taught underlies all aspects of good instruction. Domain A focuses on
how teachers use their understanding of students and subject matter to decide on
learning goals; to design or select appropriate activities and instructional materials; to
sequence instruction in ways that will help students to meet short and long-term
curricular goals; and to design or select informative evaluation strategies. All of these
processes, beginning with the learning goals, must be aligned with each other, and
because of the diverse needs represented in any class, each of the processes
mentioned must be carried out in ways that account for the variety of knowledge and
experiences that students bring to class. Therefore, knowledge of relevant
information about the students themselves is an integral part of this domain.

Domain A is concerned with how the teacher thinks about the content to be taught.
This thinking is evident in how the teacher organizes instruction for the benefit of the
students. The primary sources of evidence for this domain are the Class Profile,
Instruction Profile, and Preobservation Interview. The classroom observation may
also contribute to assessing performance in this area.

Assessment Criteria for Domain A:

Al: Becoming familiar with relevant aspects of students’ background knowledge and
experiences

A2: Articulating clear learning goals for the lessons that are appropriate for the
students

A3: Demonstrating an understanding of the connections between previously-learned,
current, and remaining content

Ad4: Creating or selecting teaching methods, learning activities, instructional
materials, or other resources that are appropriate for the students, and that are
aligned with the goals of the lesson
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AS: Creating or selecting evaluation strategies that are appropriate for the students
and that are aligned with the goals of the lesson

Domain B: Creating an Environment for Student Learning. Domain B relates to the
social and emotional components of learning as prerequisites to, and context for,
academic achievement. Thus, most of the criteria in this domain focus on the human
interactions in the classroom, on the connections between teachers and students, and
among students. Domain B addresses issues of fairness and rapport, of helping
students believe that they can learn and can meet the challenges of establishing and
maintaining constructive standards for behavior in the classroom. It also includes the
learning “environment” in the most literal sense—the physical setting in which
teaching and learning take place.

A learning environment that provides both emotional and physical safety for students
is one in which a broad range of teaching and learning experiences can occur.
Teachers must be able to use their knowledge of their students in order to interpret
their students’ behavior accurately and respond in ways that are appropriate and
supportive. When they do so, their interactions with students consistently foster the
students’ sense of self-esteem. In addition, teachers’ efforts to establish a sense of the
classroom as a community with clear standards should never be arbitrary; all
behavioral standards and teacher-student interactions should be grounded in a sense
of respect for all members of the classroom community.

Evidence for the criteria in Domain B is drawn primarily from the classroom
observation; supporting evidence may be drawn from both the pre- and
postobservation interviews. The Class Profile provides contextual information
relevant to the criteria comprising this domain.

Assessment Criteria for Domain B:

B1: Creating a climate that promotes fairness

B2: Establishing and maintaining rapport with students

B3: Communicating challenging learning expectations to each student

B4: Establishing and maintaining consistent standards of classroom behavior

BS5: Making the physical environment as safe and conducive to learning as possible

Domain C: Teaching for Student Learning. This domain focuses on the act of
teaching and its overall goal: helping students to connect with content. As used here,
“content” refers to the subject matter of a discipline and may include knowledge,
skills, perceptions and values in any domain: cognitive, social, artistic, physical, and
so on. Teachers direct students in the process of establishing individual connections
with the content, thereby devising a good “fit” for the content within the framework
of the students’ knowledge, interests, abilities, and cultural and personal
backgrounds. At the same time, teachers should help students move beyond the limits
of their current knowledge or understanding. Teachers monitor learning, making
certain that students assimilate information accurately and that they understand and
can apply what they have learned. Teachers must also be sure that students
understand what is expected of them procedurally during the lesson and that class
time is used to good purpose.
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Most of the evidence for a teacher’s performance with respect to these criteria will
come from the classroom observation. It may be augmented or illuminated by
evidence from the pre- and postobservation interviews, the Instruction Profile, and
the Class Profile.

Assessment Criteria for Domain C:

C1: Making learning goals and instructional procedures clear to students

C2: Making content comprehensible to students

C3: Encouraging students to extend their thinking

C4: Monitoring students’ understanding of content through a variety of means,
providing feedback to students to assist learning, and adjusting learning activities
as the situation demands

C5: Using instructional time effectively

Domain D: Teacher Professionalism. Teachers must be able to evaluate their own
instructional effectiveness in order to plan specific future lessons for particular
classes and to improve their teaching over time. They should be able to discuss the
degree to which different aspects of a lesson were successful in terms of instructional
approaches, student responses, and learning outcomes. Teachers should be able to
explain how they will proceed to work toward learning for all students. The
professional responsibilities of all teachers, including beginning teachers, also include
sharing appropriate information with other professionals and with families in ways
that support the learning of diverse student populations.

Assessment Criteria for Domain D:

D1: Reflecting on the extent to which the learning goals were met

D2: Demonstrating a sense of efficacy

D3: Building professional relationships with colleagues to share teaching insights and
to coordinate learning activities for students

D4: Communicating with parents or guardians about student learning

NOTES

! The term evaluation is used throughout this paper to indicate a range of activities
undertaken to gather information for the purposes of decision making. The term is used
without reference to distinctions among such purposes, and includes, but is not restricted
to, discussions of specific assessment techniques. The term assessment will be used to refer
to these specific data-gathering techniques. In the United States at the present time, the use
of these two terms is somewhat controversial, with evaluation referring primarily to
activities carried out with practicing teachers by those who employ them, for the purposes
of making individual personnel decisions.

2 The term cut score will be used in this section to refer to any standard indicating a level of
accomplishment. The use of this term is applicable to any type of assessment in which these
evaluated are to be divided into groups for decision making.
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