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Author’s preface

As I have experienced the Greenlandic education system at first hand, this dissertation is
more than a strict academic curiosity, and rather an inquiry into questions, initiatives,
relationships and places that have shaped not only my life, but the lives of my family, my
classmates and community members. In many ways, the motivation behind this
dissertation has been shaped through my experiences in the Greenlandic education system
- and a wish to change things for the better. Coming from a home that speaks both
Greenlandic and Danish, my way through the education system has been easier than most.
Language is very much, perhaps more than ever, one of the most important factors when
it comes to education - as to get an education in today's Greenland requires that you are

able to speak at least one and preferably several languages besides Greenlandic.

An encounter that has left me with a big impression, and a strong desire to change things
for the better, is that of a close friend of mine. Mattaaraq was the first in her family to
graduate from high school. During the final month of exams, she studied the whole day,
from morning until evening. Translating back and forth between Danish and Greenlandic
as she prepared for an oral exam in history. She failed the exam, as she could not express
herself sufficiently in Danish. I was troubled by the fact that Mattaaraq’s attendance and
motivation to learn were not sufficient to get her through an education system that was

supposedly designed to be compatible with her mother tongue and culture.

Access to education is a crucial precondition to educational impact, but what matters most
thereafter is the quality of education. In the context of Greenland, the access to education
for those who cannot speak Danish at a sufficient level is severely limited. Culture and
traditions also play a crucial part. What do we as a society value? Is there compliance, if

not, is it because of a clash in values between Inuit and Western ways of being?

In Greenland, there is a large drop-out throughout the entire education system, which
could serve as an indicator of the cultural transition process still going on and a mismatch
between the general population's habitus and cultural capital, and the culture that
dominates the education sector. Furthermore, it is important to understand that 'traditional

education' still exists in Greenland and provides socialisation and the opportunity to
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secure an economic basis for a large part of the population, who do not have a formal

education or drop out early.

The notion of education is often lost as there is so explicit focus on formal education.
Education is many things and cannot, in my opinion, be simplified into having a formal
diploma that gives you access to certain jobs in the labour market. Ever since the
introduction of Home Rule in 1979, education has been viewed as the solution to become
more independent - both in terms of workforce and ultimately becoming an independent
country. Education is also about language, common principals and cultural heritage. What
type of education do we value as a society? Who is it benefitting? Ultimately, it is also a
question of a sense of belonging. Is our education system culturally safe? Given the large
drop-out numbers throughout the education system, one could talk about an escape from
learning. If you cannot see yourself in school - then it is hard to belong. How can we

make schools and learning meaningful for children? How do we create agency?

In various forums it is often asked what is needed to raise the level of education in
Greenland. In my opinion, the question should rather be what is needed to lift the desire
of learning and curiosity of children and students, and how to develop conditions for good
learning environments. My motivation behind this dissertation is a desire to change the
education system for the better, so that the administrative processes run with the child in
the centre - as opposed to working 'for the sake of the system'. Throughout the dissertation
I ask critical questions about why we do the things we do, what the purpose is and whether
what we do is the best way to achieve our goals. I use the term ‘we’, as I consider myself
as part of the broader system, and therefore feel I have an obligation and responsibility to
do what I can to make things better. What is it that we adults need to do and are

responsible for, if our children are not learning or thriving?

Sadly, there are many others like Mattaaraq - young Greenlanders with motivation to
learn and get an education, but that have been failed by the system. There is a saying: ‘in
order to get where we want, we need to know where we are’. What do we do to develop
and improve learning conditions for our children? How do we articulate the problems?
What are we focusing on? Are the problems something we can do something about? Are

they simple, complicated or complex? What is the purpose, what are the challenges,
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where do we want to go, what does it look like, how do we know if we are on the right
path? Why do we measure the things we do and that way? What do we get out of
measuring them? What is the data used for? For development? Are they used by primary

users and practitioners?

I am well aware that my research touches upon something vulnerable and debatable - and
with the particular perspectives I have used, I might focus on issues that others may think
is less relevant. Parents are concerned with the well-being of their children; the teachers’
union are concerned about the working conditions for teachers; politicians are concerned
about the education level of the population in order to become economically self-
sufficient and ultimately to become an independent nation. I could go on. In other words,
education and governance is a field with many opinions and agendas. I can therefore
overlook contexts or analyses that others would consider to be more relevant than what I
have chosen to highlight in this dissertation. The view in which one sees the world is
naturally shaped, not only by one's personal and relational experiences, but also by the
theoretical and methodological views in which the research emerges. I have elaborated on

this in detail in chapter 4.

Nuuk, January 2021.
Mitdlarak Lennert
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English summary

Against the backdrop of the debates over the quality of the primary and lower secondary
school in Greenland, this dissertation explores the following question: How does the
current administrative context and legislation in the Greenlandic education system,
focusing on the primary and lower secondary school, shape and structure the

accountability relationships among principal actors?

To answer the research questions, I conducted an embedded case study to provide an in-
depth analysis of the governance and management form of complex educational systems
from a Greenlandic context. The empirical material in the dissertation was methodically
generated through qualitative interviews with system-leaders and local practitioners,
observed events and meetings and analysed relevant documentary material. An analytical
framework, to analyse the interplay between governance form and the functions

evaluations take, was developed in order to analyse and make sense of the data.

The dissertation is centred around four papers. Using approaches based on theories of
complexity, governance, accountability and evaluation the research is covered in four
component papers. The conclusion, based on the analyses and results identified in the
different papers, is that the current Greenlandic governance form affects the
accountability structure in the education system, the forms and functions evaluations take
in such a way that activities are centred on process compliance and legitimisation of
practice, and not on learning and improvement of quality. The conclusion is that the root
causes of Greenland’s low educational outcomes generally fall into one of two categories:
a lack of accountability, and a lack of capacity. In other words, the systems that are set in

place to secure quality education are not functioning due to a lack of follow-up.

There is a general discourse that the quality of education in the primary and lower
secondary school is too low. And the education level of the population is too low -
compared to e.g., the Nordic countries. Because different actors have different goals in
the process, and hence different perceptions of what a good education system and quality
is, it is important to be aware of the concept of quality, how it is defined, measured and

manifested in the evaluation and monitoring processes of the education system.
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Throughout this dissertation my objective has been to discuss whether systems,
structures, processes, tools and practice are aligned for development or whether they run
for the sake of the system without adding value. This dissertation questions the
accountability system that is in place in the Greenlandic primary and lower secondary
school system. The analyses point towards an accountability system and practice that is
not compatible with the legislation. While the school legislation is child-and-learning-
centred, the administrative processes are in contrast heavily focused on simple models,
day-to-day operation and not on improvement of the education system. A lot of time and
resources are spent collecting information that show that something is not right, as the
results of the standardised tests remain low - however this information does not explain
why. This combined with no systematic follow-up in relation to the information collected,
results in what can be described as half a performance management system. In other
words, an expensive and time-consuming practice and system, that adds little value in

terms of school improvement.

The findings give insights on the administrative context and how the expectation that ‘one
size fits all’ can be harmful, when the context is not considered. Paper I on coherence
show the importance of cooperation and coordination between governance levels in terms
of implementing and monitoring education reforms. Paper II on e-learning and iPads
show that there is no quick technical fix to raise the quality of education, as the context
matter to how the iPads can be used. If there is limited Wi-Fi connection, if the iPads are
not brought to school or if the learning materials to be used with the iPads are not well
developed, then the causal mechanism (technology) will not trigger to better education in
that particular context. Paper III explores the context of a young nation where there is a
need to build a nation by speaking Greenlandic in the classroom, and how this is important
to how the level of education can be raised. If there is a shortage of teachers with the
particular language skills, this is a contextual factor which is important to why
mechanisms expected to create better education do not trigger in that particular context.
Paper 1V is yet another example; here performance-management is a script on how
educational systems should be redirected in accordance with new public management.
However, as policy and evaluation instruments are not used as intended, it again does not

trigger the mechanisms that lead to better education.
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The education system, based on the way information is collected and monitored, funding
mechanisms, and how decisions are made, has a different purpose than the political
purpose. The current system is coherent around other objectives, that do not produce a
system in which universal attainment of high levels of learning becomes the driving force
of key actors’ (organisations and individuals) behaviours. Even though, politically it is an
objective to provide quality education, the emerged objectives of the education system
are coherent around an expansion of the education system and not on quality development
schooling, and thus in a monitoring practice where there is little focus on content and
quality, nor requirements or follow-ups. Improving quality is less visible, takes much
longer time, and therefore perhaps carries less political cache than new classrooms and
schools. The key constraint in the system therefore becomes the fact that accountability
systems are more concerned with process compliance due to the typical management
accountability, than it is with student learning. Processes that are not optimised for

practices that, in some cases, end up directly counteracting the political aims and wishes.

Drawing parallels between the Greenlandic case and education governance research
beyond Greenland, the component studies reveal strong convergence between challenges
as experienced in Greenland and in other countries in general. Many reforms and policy
instruments are adopted more or less uncritically across countries. This dissertation shows
how policy and evaluation instruments, due to contextual and local factors, are not used
as intended, as context shapes (evaluation) culture and conditions for development. Local
opportunities in terms of capacity, motivation, culture, prioritisation, and knowledge are
crucial for whether evaluation tools are used as intended. It is time to question the way
things are done. What was the purpose, what did we end up with? Who is the system
benefitting?

The findings also illustrate what seems to be a historical lack of coordination in
connection with the implementation processes in respect to educational reform, where
there has been no tradition of extensive cooperation and planning across municipalities
and central government, or a solid tradition for monitoring and conducting utilisation

focused evaluations.
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This dissertation shows how education governance is complex, as there are many actors
and agendas. The research argues that implementing education policies in general, and
specifically 1:1 iPad learning in all primary and secondary schools in a whole country is
a complex system change, and therefore demands a corresponding implementation,

evaluation and monitoring approach.

The gap between the government’s aims and the realities facing most Greenlanders is
apparent. Given the set of infrastructural conditions, political economy, and local
contexts, it is debatable to what extent the approach used in Greenland is right. The
identified governance gaps point to a system where there is a perpetual state of process
compliance and reaction, instead of action towards development. While policies were
arguably made with the best of intentions, it happened in the absence of a strategic
architecture that could have enabled key stakeholders to better plan for and respond to
the challenges these policies would bring about, as school administrators admit to not
have changed planning strategies to accommodate the change from the 1997 to the 2002
law (Demant-Poort, 2016, p. 182). Thus, in Greenland today, many children and families,
especially those who live in smaller settlements and only speak Greenlandic, find
themselves in an unenviable position: on paper included in the country’s development
project vis-a'-vis the education system, but in practice excluded from meaningful

opportunity given the poor quality of that system.

The conclusion of this dissertation challenges the future regulation of the primary and
lower secondary school system in Greenland. There is therefore a call for a debate about
what the balance of hierarchical and horizontal institutional arrangements in terms of
public provision of primary and lower secondary school in Greenland should be. In
relation to this, the future structure of an accountability system should be discussed, in
terms of what it is expected to fulfil, and to consider if it is possible to be effective under

the current structures, which are to frame the regulation and practice of the school.
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Eqikkaaneq (Summary in Greenlandic)

Kalaallit Nunaanni meeqqat atuarfiata pitsaassusaata oqallisigineqartarnera tunaaq-
qutaralugu una PhD-liaq apeqqut una misissorpaa: Kalaallit Nunaanni ilinniartitaanerup
iluani, meeqqat atuarfiat sammillugu, ingerlatsinermi pissutsit inatsisillu ganoq soqu-

tigisaqatigiit pingaarnerit akornanni nakkutilliinermi attaveqatigiinnerit ilusilersorpaat?

[lisimatusarninni apeqqusiakka akiniarlugit piviusumiik paasissutissanik katersuisi-
mavunga ilinniartitaanerup iluani ingerlatsinermi aqutsinermilu Kalaallit Nunaat aallaa-
vigalugu itisilerlugu misissorumallugu. PhD-liami paasissutissat katersorneqarput Naa-
lakkersuisoqarfinni, kommunini, atuarfinnilu aqutsisut ilinniartitsisullu apersorneqar-
nerini; ataatsimiinnerit isumasioqatigiinnerillu peqataaffiginerini; aammalu inatsisit,
nalunaarusiat pilersaarusiallu misissoqqissaarnerini. Misissuinermi najoqqutassiaq ineri-
sarnikuuara, ingerlatsinermi pissutsit nalilersuisarnerillu atorneqartarneri qanoq ataqa-

tigiinnersut misissorumallugit.

Allaaserisat sisamat PhD-liami tunngavigineqarput. Misissueriaatsit kompleksitetsteori,
ingerlatsinermut, nakkutilliinermut nalilersuieriaatsinullu tunngavigalugit misissuineq
allaaserisani sisamani sagqummiunneqarput. Inerniliussaq, allaaserisani misissuinermi
inernerit tunngavigalugit, tassaavoq Kalaallit Nunaanni ingerlatsinerup ilusilersorne-
qarnera ilinniartitaanerup iluani nakkutilliinermut sunniuteqartartoq, qanoq nalilersui-
soqartarneranut, imak suleriaaseqartoqalerluni ingerlatsinermi naammassiniaanermik,
pitsaassutsimik ineriatortitsinngitsumik periuuseqartoqarlersimalluni. Inerniliussaq ima-
appoq Kalaallit Nunaanni ilinniartitaanerup iluani angusat appasinnerinut pingaarnertut
tunngaviusut tassaasut: nakkutilleeriaaseq taavalu piginnaasanik sulisoqarnermillu ami-
gaateqarnerit. Oqaatsit allat atorlugit, aaqqissuussinerit ingerlatseriaatsillu pitsaassutsi-

mik qulakkeerinnittussat siunertaminnut ingerlanngillat malittarineqarnatillu.

Ogqallinnermi naliginnaavoq meeqqat atuarfiata pitsaassusaa angusarineqartartullu appa-
sippallaartutut nalilersorneqartarneri. Kalaallit Nunaannilu ilinniartitaaneq Nunanut
Avannarlernut sanilliunnerinut, appasippallaartoq. Soqutigisaqatigiit assigiinngitsunik
anguniagaqartarmata, taamaasillutillu atuarfik pitsaasoq pitsaassuserlu qanoq isikkoqar-
neranik assigiinngitsunik isiginnittariaaseqarlutillu paasinnittariaaseqartarlutik, pingaa-

ruteqarpoq pitsaassuseq qanorpiaq nassuiarneqartarnersoq, uuttorneqartarnersoq ganorlu



ilinniartitaanerup iluani nalilersuisarnermi nakkutilliisarnermilu isikkogartarnersoq ersa-

rissumik ilisimaarinnissaa.

PhD-lianni anguniagarisimavara ingerlatsinermi, suleriaatsini, ilusilersuinermilu sakkut
sulisaaserlu ineriartortitsinermut imaluunniit ingerlatsinermi naammassiniaanermut
tunngaveqarnersut misissussallugit oqallisigalugillu. PhD-liap Kalaallit Nunaanni meeq-
qgat atuarfianni nakkutilleeriaaseq apeqquserpaa. Misissuinerit nakkutilleeriaaseq sulisaa-
serlu inatsimmut naapertuutinngitsut tikkuussipput. Meeqqat atuarfianni inatsik imak
nipeqarpoq meeraq ilinniarnerlu qitiutillugit ingerlatsisoqassasoq, ingerlatsinermili suli-
saaseq illua tungianik pisariitsunik ullormiik ullormut tunngaveqartunik pingaartitsivoq,
taamaasillunilu meeqqgat atuarfiata pitsanngorsarnissaanut ingerlatsisoqarnani. Piffissaq
aningaasallu annertuut atorneqartarput paasissutissat katersorneqarnerini pissusissami-
soortumik ingerlasogannginneranik takussutissiisunik. Meeqqammi atuarfianni angusat
appasipput, kisianni paasissutissat taakkua takutinngilaat sooq appasinnersut. Tamanna
paasissutissat katersorneqartartut aallaavigalugit malittarinnittogartannginnera ataqatiga-
lu inernerivaa ingerlatseriaaseq affaannakumik ingerlasutut taaneqarsinnaaneranik.
Ogqaatsit allat atorlugit, ingerlatseriaaseq suleriaaserlu akisooq piffissamillu annertuumik

atuisoq atuarfinni pitsaassutsimut ineriartortitsinermut iluaqutaan-ngitsoq.

Inerniliussat takutippaat ingerlatsinermi pissutsit taavalu iliuuseq periuuserluunniit
ataaseq tamanut atuussinnaanissaanut ilimasuttarneq piffinni ataasiakkaani pissutsit
periarfissallu eqqarsaatigineqanngikkaangata ajoqutaasarsinnaasoq. Allaaseriaq I taku-
tippaa ganoq ingerlatsiviit assigiinngitsut (Naalakkersuisoqgarfiit, kommunit, atuarfiillu)
akornanni suleqatigiinnissaq ataqatigiissaarinissarlu aaqqissuusseqqinnerit atuutsinni-
arneqarnerini nakkutigineqarneranilu pingaaruteqartiginera. Allaaserisaq II 1Pad-inik
atuutsitsilernimik sammisalik takutippaa sukkasuumik teknikkikkut aaqqiineq atuar-
titsininermut pitsaanerusumut toqqaannartumik pilersitsinngitsoq, piffinni ataasiakkaani
pissutsit iPad-it ganoq atorneqartarnerinik sunniuteqartarmata. Internet-ikkut attaveqaatit
killegarpata, iPad-it atuarfimmut nassarneqarneq ajorunik imaluunniit iPad-it atorlugit
atuartitsissutit naleqqut pigineqanngippata, atuartitsinermut pitsaanerusumut piffinni
taakkunani iPad-it sunniuteqanngitsoortarput. Allaaserisaq III sammisarivaa Kalaallit
Nunaat ineriartortinniarneqarnerani meeqqat atuarfianni kalaallisut ilinniartitaasinnaa-

nissaq ganorlu ilinniartitaanerup qaffassarnissaanut pingaaruteqarnera. Kisiannili ilin-
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niartitsisut kalaallisut ilinniartitsisinnaasut naammanngippata piffinni ataasiakkaani
tamanna ilinniartitaanermut pitsaanerusumut sunniuteqartanngillat. Allaaserisaq IV aam-
ma takutippaa qanoq angusat aallaavigalugit aqutsineq nakkutilliinerillu siunertamigut,
aqutseriaatsit nutaanerusut naapertorlugit, ilinniartitaanermut pitsaanerusumut aqqutissii-
sinnaasarnera. Kisiannili inatsisit nalilersueriaatsillu siunertamittut atorneqanngittarnerat

pissutaalluni ilinniartitaanermut pitsaanerusumut sunniuteqanngitsoortarlutik.

[linniartitaanerup ingerlanneqarnera, paasissutissat katersorneqartartut nakkutigineqar-
tartullu, qanorlu aningaasaliisogartarnera aaliangiisoqartarneralu aallaavigalugit, politik-
kikkut siunertamut naapertuutinngillat. [linniartitaanerup meeqqallu atuarfiata ingerlan-
neqarnerani anguniakkat aallaaviusut ilinniartitaanermik pitsaasumik pilersitsiniarnermi
ingerlatsiviit soqutigisaqatigiillu akornanni pingaarnertut sulisitsinngillat. Politikkikkut
anguniarneqarneqaraluarpoq ilinniartitaaneq pitsaasuussasoq. Taamaakkaluartorli inger-
latsinermi anguniakkat ilinniartitaanerup allisarneqarnissaanik aallaaveqarput, pitsaas-
sutsimullu atassuseqarnatik. Imak paasillugu meeqqat atuarfianniik naammassinnittut
toqqaannarlutik ilinniarfinnut ingerlaqqippata tamanna pitsaasutut isigineqarpoq. Taa-
maasilluni nakkutilliinermi meeqqat atuarfianni imarisat, pitsaassuseq, piumasaqaatit
malitseqartarnerillu ukkatarineqaratik. Pitsaassuseq ineriartortinnissaa sivisusarpoq,
taamaasillunilu politikkikkut anguniakkani ersernerlunnerusinnaasarluni assersuutiga-
lugu atuarfinnik nutaanik sanaartornermiit. Ingerlatsinermi taamaasilluni killilersuiner-
paanngorpoq nakkutilleeriaaseq ingerlatsinermik naammassiniaanermik pingaartitsine-
rusoq atuartut pitsaasumik atuartinneqarnissaanniik. Ingerlatsinermi periuutsit piffimmi
sulisaasinut tulluarsagaanngitsut, ilaannilu politikkikkut anguniakkat akerlianik ingerla-

lertarlutik.

Kalaallit Nunaanni ilinniartitaanermik ingerlatsinermi misissuineq takutippaa nunani
allani unammillernartunut amerlasuutigut assingusut. Ilinniartitaanermi aaqqissuusseq-
qittarnerit nakkutilleeriaatsillu apeqqusersorpallaarnagit tulluarsarnagillu nunat assigiin-
ngitsut akornanni atuutsinneqalertarput. PhD-liap manna takutippaa nakkutilleeriaatsit
nalilersueriaatsillu, piffimmi pissutsit aallaaviginagit, inatsimmi siunertarisat malinnagit
atorneqartut. Piffinni ataasiakkaani periarfissat, piumassuseq, suleriaaseq, pingaarnersi-
ortarneq ilisimasallu pingaaruteqarluinnarput nakkutilliinermi nalilersuisarnermilu siu-

nertaq malillugu ingerlasoqassappat. Piffissanngorpoq meeqqat atuarfiata ingerlanneqar-
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nera isornartorsiorneqarnissaanut. Suna siunertaralugu taamak ingerlatsisogarpa? Suna

anguneqarpa? Taamak ingerlatsinermi kikkunnut iluaqutaava?

Misissuinermi paasisat aamma takutippaat meeqqat atuarfianni aaqqissuusseqqinnerit
atuutsinniarneqartarnerini atagatigiissaarineq amigaataasarsimasoq. Ingerlatsiviit, naa-
lakkersuisoqarfik, aqutsisoqarfik kommunillu akornanni annerusumik suleqatigiittarneq
pilersaarusioqatigiittarnerlu naliginnaasimanngilaq. Aammalu nakkutilleeriaaseq naliler-

sueriaaserlu ineriartortitsinermut tunngavilik atorneqarnissaa sungiusimaneqanngitsoq.

PhD-liap manna aamma takutippaa ilinniartitaanermik ingerlatsineq imaannaanngit-
suusoq, soqutigisaqatigiit anguniakkallu assigiinngitsut amerlammata. Misissuinerup
takutippaa ilinniartitaanermi aaqqissuusseqqinnerit atuutsinniarneqarneri imaannaanngi-
tsuusoq, ingammillu assersuutigalugu Kivitsisa iPad-inik atuarfinni nuna tamakkerlugu
atuutsinneqalernissaa imaannaanngeqisoq, taamaammallu pisariagartoq anguniakkat
eqquutsinniarneqarnerini, nalilersorneqarnerini nakkutigineqarnerinilu tulluarsakkamik

ingerlatsisoqartariaqartoq.

Naalakkersuisut ilinniartitaanermut anguniagaat piviusorlu inuiaqatigiit atugarisaat ata-
qatigiinnginnerat ersarippoq. Kalaallit Nunaanni pissutsit eqqarsaatigalugit eqqartorne-
garsinnaavoq ingerlatseriaaseq eqqortoq atorneqarnersoq. Misissuinerup takutippaa
ingerlatsinermi sulisaasit imak ingerlasut ullormiik ullormut sulianik naammassiniaaneq
qitiutillugu ingerlasut, taamaasillunilu ineriartortitsinissamut suliniuteqarneq killeqar-
luni. Aaqqissuusseqinnerit siunertagikkaluarlutik pilersaarusiugaanerat atuarfiit pisor-
taannik ilinniartitsisunillu naammagineqarsimanngitsoq misissuinerup takutippaa
(Demant-Poort, 2016, p. 182), taamaasillutik meeqqat atuarfianni soqutigisaqatigiit Atu-
arfitsialak eqqunneqarmat allannguutit piviusunngortinnissaannut unammilligassat
pilersaarusiornissaannut periarfissaqarpiarsimanngillat. Taamaasilluni Kalaallit Nunaan-
ni meeqqat ilaqutariillu amerlasuut, ingammik nunaqarfinni illoqarfinnilu mikinerni
najugagqartut, kalaallisuinnarlu ogaaseqartut imak inissinneqarput: pappiaqqatigut Kalaal-
lit Nunaanni ineriartortitsiniaanermi ilinniartitaanermi peqataatinneqarlutik, kisianni
piviusumi periarfissarititaasut annikitsuaraallutik ilinniartitaanerup pitsaassusaata appa-

sinnera peqqutaalluni.
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PhD-liap inerniliussaa Kalaallit Nunaanni meeqqat atuarfiani nakkutilleeriaaseq
isornartorsiorpaa. Taamaammat pisariaqarpoq oqallisigineqarnissaa meeqqgat atuarfiata
ingerlanneqarnerani ingerlatsiviit soqutigisaqatigiilu assigiinngitsut akornanni ataqati-
giissaarineq qanoq pisassanersoq siuarsaanissaq ineriartortitsinissarlu anguniarneqarne-
rani. Tassunga atatillugu aamma nakkutilliisarnerup ilusissaa aamma oqallisigineqartari-
aqarpoq, suna siunertarineqassanersoq, aammalu maannakkut nakkutilleeriaatsit ilusaata

iluani pisinnaanersoq.
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PART I: INTRODUCTION AND OVERVIEW OF THE
DISSERTATION

Chapter 1: Introduction

1.1 Background of the problem

Much hope is pinned on education in general to yield enhanced productivity, economic
growth, social development and poverty reduction. However, for education to deliver on
these expectations, it must be of sufficient quantity and quality to lead to meaningful
learning among young people, a task known to pose considerable challenges globally.
Reform is not new to education; despite well-intended outcomes of reform efforts, top
down implementation dictated by people outside of education, has in many countries had
limited impact, as a key challenge for countries is assuring alignment and consistency in
governance approaches to guide their entire systems towards improving outcomes

(Mourshed, Chijioke, & Barber, 2010; OECD, 2015).

While the education level within the population of Greenland is increasing', 62 % of the
workforce still have no education beyond primary and lower secondary school (Statistics
Greenland, 2018). An analysis of the 2014 cohort’s transition from primary to secondary
education, four years after finishing Grade 10 shows that 59 % had either interrupted or
not started an education (Greenland Statistics 2020; UDXTRFAT1). Statistics further show
that 32 % of the age group 16 — 25 in 2018 were neither in employment nor education
(Greenland Statistics, 2020), meaning that a considerable part of the eligible workforce
was not active. The difference in countries’ levels of prosperity is related to differences
in the dimensions of prosperity, often measured in skill and diligence, and prosperous
economies often score high on both (Greenland Economic Council, 2017). A higher level
of education is therefore a central starting point for higher prosperity in society and for
financing of a welfare society like the one in Greenland (Greenland Economic Council,
2017; Greenland Ministry of Education, 2019; The Greenland Tax and Welfare

Commission, 2011).

! Looking at the population over 16 years, a development of approximately six percentage points over the
past ten years.



Public discourse around the Greenlandic public primary and lower secondary school over
the past 15 - 20 years has been very negative (N. Hansen, 2016; KNR, 2006, 2007;
Kristensen, 2011; Kruse, 2015). The primary and lower secondary school is central to the
Greenlandic society and the country's development. The vast majority have been through
a primary and lower secondary education, meaning that the general debate is grounded in
what can be called public knowledge, resulting in many opinions and aspirations on
behalf of the school; politicians, trade unions, businesses, administrations, school leaders,
teachers, parents and children; everyone has opinions about how the school works and

performs; and about how the school does not work and does not perform.

The education system has a large number of important tasks in addition to providing
students with professional knowledge and skills that have value for the rest of the
education system and the labour market. The primary school - together with the family -
helps to ensure that the common principles, values and the cultural heritage on which
society is based are passed on to future generations. Society not only has a great interest
in education but is also a significant player in the field both in terms of organisation,
provision and financing of education. It is important to ensure that everyone has as equal
an opportunity as possible when it comes to getting an education. Education is a core task
for a welfare society, which is reflected in the fact that in terms of resources, education
accounts for 18 % of the total public budgets in Greenland (Public Finance, Statistics
Greenland 2020). However, more economic resources to the area of education will not in
itself solve the challenges (Greenland Economic Council, 2017). The public sector /
welfare state administers a considerable number of economic resources, and it is therefore
important to continuously consider the following questions: are the resources spent on

the right tasks? Is this effective in achieving the educational goals of Greenland?

In many ways, the motivation behind this dissertation has been shaped through my own
experiences in the Greenlandic education system and led to a desire to explore the
circumstances of the Greenlandic primary and lower secondary schools (Grades 1 - 10,
ages 6 - 16), a municipal school, divided into three stages. Ever since the former
Greenland Home Rule assumed the responsibility of education in 1980, parents, teachers,
and politicians have discussed the organisation, cultural foundation and performance of

the primary and lower secondary school (Lennert, 2014). The quality of education in the



primary and lower secondary school is a recurring theme in both media and political
debates. Politically, education has over the years been viewed as the key to independence
(Mplgaard, 1996; Motzfeldt, 2002; Turnowsky, 2017, 2018). The fact that the primary
and lower secondary school has been unable to live up to the ambition of society and
politicians, has left many with the question, as to why after three decades and billions of
funds the education system is still struggling to provide quality education. There is a
general discourse that the quality of education in the primary and lower secondary school
is poor, and how the education level of the Greenlandic population is too low - compared

to the Nordic countries.

The challenges of the primary and lower secondary school system, and the need for
reform, is often debated in Inatsisartut, the parliament of Greenland. Since 1980, there
have been four major education reforms (Lennert, 2015). In recent years, the parliament
debates have been criticised by IMAK, the Teacher’s Union in Greenland, for not going
into detail and suggesting specific solutions when it comes to education reform and
improvement (Sermitsiaq.AG, 2018). Likewise, Greenland’s Economic Council has
stated that multiple cohorts will be lost as the necessary reform is absent and cannot be

adopted before 2020 or 2021 (Schultz-Nielsen, 2017).

The purpose of the 2002 Atuarfitsialak-reform was to improve primary and lower
secondary school education. The teaching method was changed, as it departed from the
traditional hourly teaching, which was based on one classroom, one teacher and one
lesson, and towards a more project-oriented teaching method with the individual student
at the centre (Greenland Parliament Debates, Agenda 29, 2002). The 2002 Atuarfitsialak-
reform? fundamentally changed the way the teachers had evaluated earlier. Students
should not only be involved in the goal setting and planning work on their own learning
and schooling, but they should also be key players in assessing and evaluating their own
learning, development and performance (Inerisaavik, 2009). Testing and evaluation based
on learning outcomes is very new in the Greenlandic school culture. Key elements of the
school reform introduced new principles for the students' learning and teaching, tools for

planning and assessing the teaching, such as learning objectives, action plans, and

2 A full background and history on the 2002 reform, the cultural compatibleness, how support was sought
and the initial implementation efforts can be read in Wyatt (Wyatt, 2012).



assessment of educational achievements. The first and only external evaluation
(Brochmann, 2015) of the 2002 Atuarfitsialak reform was published in March 2015. The
main conclusion of the external evaluation was that the weak academic achievements of
the primary and lower secondary school in recent years were not due to the content of the
legislation but on the lack of implementation and capacity in the municipalities. The
research problem requires a research design that can provide nuanced knowledge derived
from practice, while critically challenging and reflecting both practice and theory.
Against this background, this dissertation is based on an iterative and abductive process,

where the analytical framework has evolved through the course of the project.

From a professional perspective, with the current discourse and results surrounding the
Greenlandic schools, it is safe to say that the current system does not work. With only 29
% of Greenlandic youth between the ages of 16 and 25 active in education (Statistics
Greenland, 2020), one can say that there is a flight from education. The question is not
how we raise the education level, but rather how to raise the curiosity and desire to learn
among our kids, and the conditions for good learning environments. In complex systems
there will always be equifinality and multifinality; the quality and improvement of quality
in the primary and lower secondary school therefore depends on many factors and actors.
In this dissertation I propose that one of the many ways to lift that task is with a proper

administrative apparatus and the right evaluation tools.

This dissertation aims to examine the Greenlandic administrative and governance systems
with a focus on the management chain between the administration levels in the education
system; the self-government, and the municipalities that administer the primary and lower
secondary schools®, concentrating on the nature of policy and evaluation tools. How can
municipalities ensure that all students receive an education according to the framework
set by the Ministry of Education? And, from the opposite perspective, what can the
Ministry of Education do when there are problems in schools? Education reforms can
only be effective if legislation and content are actually implemented. To achieve this,
according to the OECD (2015:20), a coherent framework must be in place, with sufficient

capacity to implement and interpret information and evaluations at all levels of the

3 In Greenland this is one unit.



education system. In other words, management and information flow in a complex
education system are mutually dependent on each other. This dissertation sets up the
argument that, in order to eventually improve the governance of education, it is necessary
to analyse and describe the national and local administrative and political context, by
mapping the cooperation and coordination of governments, policymakers and
practitioners - and ultimately how these factors in combination affect the conditions for
which education policy reforms and instruments are to perform under. For this reason,
this dissertation draws on a political sociology approach. The theoretical landscape in
which this is situated is rooted in different subfields, although mainly within governance

and evaluation studies which is reviewed in detail in chapter 2.

The administrative systems, and more specifically the political and institutional settings
in which reforms and instruments are embedded, have implications for the adoption and
implementation processes of said reforms and policy instruments. Well-intentioned
narrow reforms, such as higher teacher pay, improving inputs, and teacher autonomy that
are implemented in ineffective systems may not be successful unless fundamental
features are addressed (Watkins & Kaler, 2016). These features include the degree to
which actors in local hierarchies of power support the reform; their willingness to
implement; their capability for complex coordination of bureaucracies across systems,
from the ministerial to the school level, and the ability of the state to exercise effective
control over policy implementation. A positive example of overcoming these
fundamental features is the Learning-As-You-Go approach in Ontario (Kuji-Shikatani,
Gallagher, & Franz, 2016), where the interrelationships in the education system mean that
classrooms, schools, districts and the ministry all need to work together as decisions and
actions influence each other and the system as a whole. To ensure that initiatives are
coherent and adapted in context, while maintaining their relevance, this requires
partnership and cooperation from across the sector. The Ministry and its partners
therefore benefit from a strong foundation in collaborative decision-making, which is

informed by data (Ontario Ministry of Education, 2014).

A political sociology approach is contextually grounded, in the sense that it is compatible
with historical institutional premises on the role of institutions in the mediation of global

forces and agendas, but also in the sense that it provides actors operating at different



scales with voice and agency in understanding policy adoption. Using a political
sociology approach to policy instruments, emphasises that meaning-making processes
importantly interact with political, institutional and economic factors in the production of
policies. This dissertation draws from this perspective and examines the administrative
efforts to improve the quality of education in Greenland. While there are potentially many
explanations, this dissertation explores how the structure of the administrative and
governance systems, are affected by context, to discuss aspects that policy makers and
implementers of reform will need to consider, if reform efforts are to successfully
improve universal learning outcomes and ultimately the education level of the

Greenlandic population.

1.1.2 Statement of the problem

The importance of the quality of the primary and lower secondary school

The structure, framework and quality of the primary and lower secondary school is
important on an individual and a societal level. Partly because a large part of the
Greenlandic population has the primary and lower secondary school leaving examination
as the highest level of education, and partly because the primary and lower secondary
school functions as a sorting mechanism for the qualifying educations (upper secondary
education). On the societal level, the primary and lower secondary school is central for
the development of the country, as the foundation for all further education is laid here and
thus has implications for the overall level of education in Greenland. It is also where
language, culture and history are taught and is therefore an important institution for the

continuation and survival of societal values.

Figure 1 below shows the 2019 national grade distribution in the written final exams
(Grade 10) in the four major subjects: Greenlandic, Danish, Mathematics and English.

These subjects are major requirements for continuing in the education system.



Figure 1. Grade distribution in the written final exams in the four main subjects
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The challenge becomes the gap between the primary school and further education, as too
many finish Grade 10 without having the qualifications to continue directly in the
education system. According to Statistics Greenland (2020), only 29 % of Greenland’s
youth between the ages of 16 and 25 were active in education* at the end of 2018. 39 %
were in employment, while 32 % were neither active in the education system nor
employed. The problem is then how to raise the quality of the primary and lower

secondary school in order to best prepare the students for what comes next.

Administration and education governance as a ‘system’s problem’

Education systems as a whole are embedded in politically determined governance
structures, policy processes, evaluation paradigms which in turn influence practice and
possibilities of development in a myriad of ways. It has become more accepted (in line
with the evolution of research from simple linear assumptions, to look at the world as
complex, dynamic and non-linear) that the various parts of the policy process cannot be
separated - they are interconnected. A system’s approach considers the interactions
between the parts of an education system; in doing so, it seeks to understand how they
work together to drive system outcomes, instead of focusing on specific elements in

isolation (Bowman, Chettleborough, Jeans, Rowlands, & Whitehead, 2015).

4 Education is classified as: boarding school, high school, vocational education or higher education.



By looking beyond the individual parts of the policy processes and identifying underlying
factors, there is a better chance to develop policies that are able to tackle the deeper causes
of poor performance; as some poor performance is driven not only by a teacher’s
individual capacity, but by the organisational and societal setting - incentives,
accountability mechanisms, power relations - in which public school teachers operate,
thereby implying that the system in part defines the teacher (e.g. Giddens’ theory of
structuration (Giddens, 1984)). Demant-Poort (2016) documented through a PhD project
that Greenlandic schools more often prioritise that teaching hours and teaching subjects
are allocated to the individual teacher based on administration and timetable
considerations, rather than using teachers’ competencies to teach what they are trained to
teach. In doing so, processes for an effective organisation and administration are

prioritised over the quality of learning.

PISA, and other standardised tests, have meant that education has become a competitive
parameter among nations and can be quantified and ranked (Addey, Sellar, Steiner-
Khamsi, Lingard, & Verger, 2017). Yet, while the debates over results are important, they
have taught us surprisingly little about the limitations of systems that rely too much on
hierarchical accountability mechanisms and bureaucratic procedures, how these
mechanisms actually come to influence classroom practice, and what role both local and
broader organisational contexts play in this matter. If the underlying causes of failure are
not addressed, well intentioned reform efforts can fail (The World Bank, 2004; World
Bank, 2018). According to Levy, Cameron, Hoadley, & Naidoo (2018) underlying causes
are shortfalls in the effectiveness with which the human, financial, and physical resources
available for educating children are used effectively. This leads to a consideration of
governance, and its political determinants. When it comes to the effective delivery of
those services, a growing body of research has strongly argued that politics matter - that
incentives, individuals and institutions are inextricably linked to the successes and / or
failures of development efforts (Andrews, 2013; S. Hickey, Sen, & Bukenya, 2015; Levy
et al., 2018; Pritchett, 2018; Watkins & Kaler, 2016).

Fullan and Quinn (2016) define coherence making in education as a continuous process
of making and remaking meaning in your own mind and in your culture, resulting in

consistency and specificity and clarity of action across schools and across governance



levels, as a way to create consistency and alignment. On paper, education reform or
adopting technology to support student learning and teacher needs is not terribly complex,
once the task is defined and the right tools are identified. However, education reform can
only be effective if policies are well implemented. On one end, implementation depends
largely on the capacity and the resources at the local level to fulfil the reform objectives
and put them into practice. On the other end, to support the process and the adoption of
education technology, there must be a coherent framework in place, with sufficient
capacity for conducting and interpreting evaluations at all levels of the education system

(OECD, 2015:20), to monitor progress and intervene when necessary.

According to The World Bank (2018:175), the need for coherence between different parts
of an education system makes it risky to borrow from other countries. An example is
Finland, where well-educated teachers are given considerable autonomy, so they are able
to tailor their teaching to the needs of their students. But lower-performing systems that
simply try to transfer Finland’s teacher autonomy into their own contexts, are likely to be
disappointed - because if teachers are poorly prepared, unmotivated, and loosely
managed, then giving them greater autonomy will likely compound the problem (World
Bank, 2018). This has been the case in Greenland, when a curriculum approach was
adopted that set objectives centrally but left implementation up to schools and teachers.
The approach failed in many schools, in part because it proved to be a poor fit for the
capacity of teachers and the resources they had at their disposal (Brochmann, 2015). This
example 1illustrates why coherence between different system elements and the

development of homegrown solutions are so important.

The above reform efforts are an example of how global and local trends are in interaction

(even in the absence of international large-scale assessments (ILSAs)).

1.1.3 Research puzzle and questions

For interpretive researchers, the ‘question’ is more commonly a topic, a puzzle, or a
tension that draws their attention - often because of some prior, possibly experiential
knowledge that informs their curiosity and suggests that this is an area worthy of research
attention (Schwartz-Shea & Yanow, 2012). This dissertation has been guided by the

following general research puzzle:



This dissertation is focused on how the administrative context affects how reforms are
implemented, put into practice and ultimately how it affects educational outcomes. In
other words, an inquiry into the concept of quality, systemic connections and underlying
causes in the way the Greenlandic education governance system has been designed. It is
thus not only the perspectives of individual actors, but the administrative conditions for
the development of the education system that is interesting. While the puzzle has
remained, the working research questions have been dynamic and evolved as I have
gained more knowledge during the research process, informed both from the fieldwork
and literature. This process is described in detail in chapters 3 and 4. The themes for the
analysis have thus arisen in a continuous interaction between existing literature in the
field, my background knowledge, the theoretical perspectives that have formed the basis
for the collection of the empirical data, the conversations and the conduct of interviews

and later reading and analysis of the transcribed interviews and observation notes.

The research question aims to examine the role of context in terms of how evaluative
instruments are implemented in the primary and lower secondary school system. It does
so within the context of the current governance and monitoring system set up by the 2002

Atuarfitsialak Education Act and by addressing the following overall research question:

“How does the current Greenlandic administrative context, focusing on the primary
and lower secondary school, shape and structure the accountability relationships
among principal actors’ in the quest to raise the overall education level of the

population?”

This question encompasses various topics and dimensions at different levels, which
requires the formulation of sub-questions, in order to make the object of research more
operational. As administrative context is a broad term, the sub-questions also serve to
pinpoint the particular areas of administrative practice I am interested in. I have thus
created four sub-questions; all four sub-question are interlinked; to create development
and evaluate, (1) one must first set policy objectives; (2) for successful implementation

these objectives must be operationalised into shared action between principal actors; (3)

3 Principal actors in this dissertation are defined as the Ministry of Education, Agency of Education,
municipalities, IMAK (Teachers’ Union), school principals, teachers.
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this shared action must then be monitored to see if policy objectives are met; (4)
evaluations are only useful if they are used for their intended purpose. Following this, the
analysis is guided by the following sub-questions, which are addressed in the scientific

articles presented in this dissertation®:

(1) What are the education policy goals and practices in Greenland?

(2) What are the theories of actions and change among the principal actors, and
are they coherent?

(3) What quality inscriptions and infrastructure are used in education policy
monitoring and making?

(4) Are evaluation policy instruments used the way they were designed?

Some brief definitions and reflections are in order; to clarify the administrative context 1
use the term political economies as defined by (Leftwich, 2006, p. 10) as “all the activities
of cooperation, conflict and negotiation involved in decisions about the use, production
and distribution of resources”. In its simplest form, Leftwich’s scheme distinguish actors
(organisations or individuals) pursuing interests from institutions (which define rules of
the game) and structural features of the environment (e.g., natural and human resources,
economic, social, cultural and ideological systems). These actors, based on the forms of
accountability system in use and political context, are then involved in different types of
accountability relationships. Within this, I further focus on how quality inscription and
infrastructure, as defined by Dahler-Larsen (2019:19), being (1) a documentation of
quality, usually in the form of quantification, (2) the network of documents, computers,
reporting mechanisms, experts and so on that make quality inscriptions possible, are used

to legitimise status quo and practice.

This dissertation uses an embedded single-case study approach to answer the research
questions set forth above. Qualitative data were generated from semi-structured

interviews with administrative leaders, school principals and teachers.

6 Figure 8 in section 3.1 illustrates the connections between the research questions, theories and articles.
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1.1.4 Context for this study: The administrative context of the Greenlandic school:
legal frameworks, structure and governance

A number of features of the institutional arrangements put in place by the 1997 Greenland
School Act are especially relevant for the present research. First, responsibility for
policymaking, for resourcing the system, and for setting the overall regulatory framework
was retained at the national level, while the responsibility of the daily operation of the

schools was given to the municipalities and schools.

The primary and lower secondary schools are a municipal responsibility, and neither the
Agency for Education (a subdivision under the Ministry of Education) or the Ministry of
Education have any enforcement authority. Inatsisartut (the Greenlandic Parliament) sets
the legal and governance framework for the primary and lower secondary school, while
the detailed provisions are laid down by Naalakkersuisut (the Greenlandic Government).
In the municipalities, the municipal council determines the goals and frameworks for
schools’ activities with by-laws. At each school, there are school boards, which - within
the goals and limits set by the municipal council - lay down principles for activities of the
school. The administrative and pedagogical management of the municipal school system

is regulated locally by the individual municipality.

The educational system is like in many other countries, characterised by a decentralised
multi-level governance system (Burns & Koster, 2016; Dozois, Langlois, & Blanchet-
Cohen, 2010; Wilkoszewski & Sundby, 2014). This decentralisation has contributed to
the fact that more decision-makers and more stakeholders have become more involved in
primary and lower secondary schools. The many layers of administration make
relationships complex, as the responsibility for a good primary and lower secondary
school is shared between decision makers across the governance system. This leads me

to the use of complexity theory as an overarching lense (elaborated in section 2.1.2).

The central level is required by law to carry out evaluations, collect and disseminate
knowledge in order to strengthen the efforts of the municipal council in the field of
primary school and lower secondary school to maximise resource utilisation. Table 1
below illustrates the supervisory obligations between governance levels as stated in the

Greenland Primary and Lower Secondary School Act (2017).
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Table 1. Supervisory obligations between governance levels

Central level

Regional level

Local level

Government  supervises the
municipality administration of
this Act.

Sub-section 2. The Greenlandic
Government  may  require
municipal information deemed
necessary to carry out its duties
under this Act.

has the overall responsibility for
the municipal school and ensure
that all children of school age in
the municipality are enrolled in
public school or receive an
education commensurate with
what is usually required in
primary and lower secondary
school. The municipal council

(Ministry and Agency of | (municipal administration | (school board, consisting
Education) and board) of parent representatives)
§ 37. The Greenlandic | § 43. The municipality council | § 47. The school board carries

out its activities within the goals
and framework set out by the
municipality council and shall
moreover supervise the
activities of the school.

sets goals and frameworks for the
school's activities. The
municipality council regularly
supervises the activities of the
schools, including in relation to
the school's compliance with the
provisions of the education act.

Source: Greenlandic Primary and Lower Secondary School Act 2017, author’s translation

A major prerequisite for the anticipated success of Atuarfitsialak’s objectives was to
significantly improve the physical frameworks of the schools, and more bilingual teachers

to lift the task (Greenland Parliament Debates, Agenda 29, 2002).

After the preparatory phase of experience gathering, preparation of a status description,
and a nationwide survey of students’ wishes and attitudes towards the school, a
conference was held in September 1999. The conference expressed a number of
recommendations for further reform. The result was a proposal for a legislation, which
for the first time in history included socio-cultural perspectives of education. As
something completely new, a 10-year compulsory programme was laid out, divided into
three clearly defined stages, each with description of purpose and educational profile
(Greenlandic Primary and Lower Secondary School Act, 2002). The school was to be
grounded in Greenlandic culture, values, traditions and facts, but also have an

international outlook.
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1.1.5 Importance of this dissertation

Research on the governing of education systems and education reform has flourished in
the past decade. A large part of this research is characterised by a focus on power
dynamics aiming to analyse decision-making and implementation issues of reforms
(discussed in more detail in chapter 2), as it is argued that a close review of all major
stakeholders - teacher unions, businesses, NGOs, religious authorities, international
development agencies, and others - is a crucial first step to understanding potential
sources of opposition and support (Bruns, McDonald, & Schneider, 2019). While the
literature largely focuses on power dynamics (Bruns et al., 2019; Sam Hickey & Hossain,
2019; Kingdon, Little, Moe, Parton, & Sharma, 2014; Levy et al., 2018), the literature on
how the nature of the specific constraints and possibilities within the administrative
context and how this affects the implementation processes of policies in the education
sector is very sparse. First, there is a lot of focus on the political and power play between
different advocacy groups, but hardly any surrounding the capacity and structure of
governance systems. This is lamentable, as research has shown that even if the requisite
autonomy exists, it may not be enough, as schools may choose not to exercise the
provided authority or may lack the will and capacity to do so (E. M. King, Ozler, &
Rawlings, 1999). This dissertation explores this gap in the literature and differs from the
outlined contributions by focusing on how the structure of the administrative context

affects how policy and evaluation instruments are implemented.

The aim of this dissertation is to make an empirical contribution through evaluating how
the education sector has been situated within the different administrative contexts in
Greenland, what kinds of policy instruments have been initiated, which outcomes it has
led to, and why. Drawing on experiences from different types of regional contexts to
understand how geography, governance structure, and capacity shapes the practical
elements of the policy, this dissertation aims to make an empirical contribution by
understanding how the nature of the specific constraints and possibilities within the
administrative context affects the implementation processes of policies in the education

sector.
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A broader goal of the research is to anchor specific empirical findings within a multilevel
(national, regional, and school) analysis of how context, politics, institutions and
governance interact. My ambition is to deepen our knowledge and understanding of how,
when and why this does (not) happen, and how these processes and practices are
influenced by both the local, regional and broader national context. I do this by
approaching the issue from a systems thinking perspective and by employing qualitative-

interpretive methods as defined by Yanow & Schwartz-Shea (2014).

1.1.6 Elaborated context for this dissertation

The empirical setting for the study is Greenland’s public primary and lower secondary
school (grades 1 - 10, ages 6 - 16), a public school, divided into three stages, all of which
must be completed with tests (standardised testing). The school system, which is one unit,
has just about 7.500 students in 73 schools (2018) along the 4.700 kilometre habitable
coastline. There is a geographical challenge in terms of attracting and retaining qualified

teachers in the smaller towns and settlements.

Figure 2. Greenland

e
e

Greenland is a young nation that introduced Self-Government in 2009 and had had Home
Rule since 1979. Before that, Greenland was a Danish colony from 1721 until 1953,
where with the amendment of the Danish constitution, Greenland was recognised as an
'equal society with the Danish', and a county in the Danish kingdom from 1953-1979.

Since the Home Rule Act assumed the responsibility of education, the education system
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has undergone many changes. Education has been given high priority and features

prominently into the government’s social and economic development plans.

The rapid societal development that took place in the period between 1950 and the
introduction of Home Rule Act in 1979 naturally brought discussions centring around the
lack of formal education more and more to the forefront. It led to an awareness of the
necessity to expand the reach of education if industrialisation in the country was to
succeed (Mikkelsen, 1963, p. 453). Education had to be a priority if the fundamental
business development objectives were to be achieved. Without significant investment in
the education system, the projected increase in demand for skilled labour, both in the
short and long term, could not be covered without a significant influx of foreign labour.
Prior to the introduction of Home Rule, the Danish state had made significant investments
in the Greenlandic education system. The introduction of the Home Rule led to further
intensified efforts, where one of the fundamental objectives was to adapt the education
system to fit the needs of the Greenlandic people. Despite the political attention and
priority, education quality as measured by standardised testing and oral examinations

remains low.

One of the fundamental objectives after the introduction of Home Rule was to adapt the
educational systems to Greenlandic conditions and culture. The cultural and economic
transformation during the 1950s throughout the introduction of Home Rule resulted in
significant challenges in the attempt of adapting frameworks, content and context to the
educational system. There are two main structural challenges to the adaptation of the
Greenlandic education system (Brincker & Lennert, 2019; Lennert, 2018); Firstly, given
that the education system was based on the Danish education system, and the reality was,
and still is today, that for Greenlandic students to continue studying after primary and
lower secondary school it is a prerequisite that Danish is their second language and they
have a working knowledge of the English language. Secondly, with only 56,000 people,
the small and geographically dispersed population poses many political, economic and

governance challenges.

In the new century the focus on education has come to the forefront by the formulation

of education policies and plans which should be seen in the context of the signed
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partnership agreements with the EU in education, which have had implications on what

is being monitored and perceived as quality education.

1.2 Theoretical landscape

There is a growing body of evidence on the different factors that contribute to education
improvement, as a number of international research reports have reviewed the factors that
contribute to quality education (See for example Fullan, 2015; Fullan and Quinn, 2016;
Levin, 2010; Hargreaves and Shirley, 2012; Barber and Mourshed, 2007; Mourshed et al,
2010; Schleicher, 2012; Elmore, 2004; OECD, 2015). The takeaways being that to guide
reform efforts, education systems rely on evaluation and assessment, and ensuring

capacity at the local level to successfully implement reforms.

The shift from government to governmentality, or from regulation to self-evaluation, first
described by Foucault (Foucault, 1991), has been applied to educational studies by
scholars such as Stephen J. Ball, Christian Maroy and Jenny Ozga (Ball & Junemann,
2012; Maroy, 2008; Ozga, 2009), focusing on the changing role of the state in agenda
setting, policy formulation, and policy evaluation drawing on Foucault’s concepts of
governmentality. Bidwell (1965) was one of the first authors to have described and
analysed the school or the school system as a “professional bureaucracy”. These
developments and changes in forms of governance are multifaceted, multiscalar, work at
different levels and move at different speeds (Ball & Junemann, 2012). Significant policy
changes throughout the 1980s and into the 1990s encompassed the redesign of public
services and welfare provision across the developed economies and produced a shift
towards decentralisation, devolution and deregulation as key principles of restructuring.
These policy developments reflected the dominance of neo-liberal principles in the design
of reform and restructuring programmes, so that decentralisation and devolution were
pursued with the aim of enabling the market to operate effectively (Ozga, 2009), and are
drawn directly from the key tenets of New Public Management (Ball & Junemann, 2012).

During the last 15 years, the concept of governance has been introduced into educational
research in order to study the changes in the regulation of school systems. A body of
literature has evolved aiming to understand these changes by concentrating on the

question, how regulation and performance of school systems is achieved, sustained and
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transformed under the standpoint of coordination of action between various actors in
complex multi-level systems (Altrichter, 2010; Barber & Mourshed, 2007; Mourshed et
al., 2010; OECD, 2015; White & Levin, 2016; World Bank, 2018).

Currently, educational researchers such as Davis & Sumara (2006), Johnson (2008) and
Snyder (2013) are focusing on the complex nature of education and offer complexity
theory as a useful research paradigm, and a necessary mean for understanding change
within complex social systems. Researchers and politicians have been aware of the
increasing complexity of education systems across the developed world for some time
(Burns & Koster, 2016) and have attributed it to several concurrent factors: 1) the growing
diversity of actors' preferences and expectations, which places greater demands on
education systems, 2) more decentralised and flexible management structures, 3) the
increased importance of additional layers of governance at the international and
transnational levels; and 4) rapidly changing and broadening information and
communication technology. Johnson (2008) has in her work combined complexity theory
with the model of ecological system developed by Bronfenbrenner (1995). This
combination serves as a useful theoretical framework to examine the processes, inter-
relationships and context within Complex Adaptive Systems, and how they are

connected.

Increasing complexity in education systems has led to a greater degree of decentralisation
and freedom in decision making power for schools and local authorities. Most central
governments, however, are still held responsible by the general public for ensuring high
quality education and performance. When governments grant some autonomy to
municipalities or schools, there are greater demands to monitor and hold them
accountable. It has been argued that accountability pressures have often led to an over-
investment in testing and regulatory control (Fullan, 2011). In order to hold autonomous
schools and local governing bodies accountable for their decisions and performance,
different performance management, accountability and monitoring systems have
emerged’ (Abelmann, Elmore, Even, Kenyon, & Marshall, 2004; Elmore, 2004; Fullan,
Rincon-Gallardo, & Hargreaves, 2015; Hargreaves & Shirley, 2009). The literature

7 Examples of different accountability and monitoring systems are covered in detail in chapter 2.
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shows that in order for increased measurement and accountability to lead to improved
learning outcomes, it is very important that the policy instruments are used as intended
(Hatch, 2013; Verger, Fontdevila, Parcerisa, Fontdevila, & Parcerisa, 2019). This is

discussed in further detail in chapter 2.

1.3 Frames that contextualise this dissertation

1.3.1 The current political frame

Greenland, being a former colony of Denmark, has governance and administrative
systems based on the Scandinavian welfare governance systems. However, the
Greenlandic context is fundamentally different than the Danish one, as the combination
of geography and the vast distances between settlements and towns, the bilingual society,
the colonial history, culture, student numbers, physical environment of schools, and the
high turnover rate of teachers and staff pose unique circumstances and challenges. The
rural-like Arctic geography and the scattered small population in Greenland have big
implications in terms of economy, governance and education - among many (Greenland
Economic Council, 2020). Firstly, by having a large geography with a scattered
settlement pattern with large distances between towns and villages, making it a basic
condition that it is difficult to reap economies of scale. Secondly, the global trend of
urbanisation is also evident in Greenland, with the levels of education being higher in the
bigger towns, resulting in difficulties of attracting and retaining educated labour force in
the smaller towns and settlements. Thirdly, Greenland receives an annual block grant and
subsidies from the EU resulting in that incomes and consumption opportunities in society
are greater than what has been generated through domestic production (Greenland
Economic Council, 2020). While these conditions are also present in other countries, the
combination of these makes Greenland different from other small economies in several

areas.
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Figure 3. Map of Greenland and her five municipalities

o

Like many countries globally, Greenland’s primary and lower secondary schools are

facing a learning crisis, namely the situation where children reach late adolescence
without even the most basic life skills as measured by standardised testing (Statistics
Greenland, 2018; World Bank, 2018). The global learning crisis is exemplified by a recent
report by the World Bank (2018): where in Kenya, Tanzania, and Uganda, when grade 3
students were asked recently to read a sentence such as “The name of the dog is Puppy”,
three-quarters did not understand what it said. In rural India, just under three-quarters of
students in grade 3 could not solve a two-digit subtraction such as “46 — /7. By grade 5
half could still not do so, and although the skills of Brazilian 15-year-olds have improved,
at their current rate of improvement they will not reach the rich country average score in
math for 75 years. While Greenland does not participate in PISA or other international
standardised tests to measure literacy or numeracy, students are tested in grades 3, 7 and
10 through national standardised tests. In Greenland, the learning crisis is most evident
in math, where two out of three either did not pass or barely passed the grade 10 exam

(Figure 1 above).
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Improving education access and quality has been a priority ever since Greenland assumed
responsibility for the education sector in 1980. Political will as defined by Little (2011,
p. 500) is ‘a sustained commitment of politicians and administrators to invest the
necessary resources to achieve specific objectives and a willingness to make and
implement policy despite opposition’; and considerable attention, political will and
resources have been given to education in Greenland. In my master’s thesis I did a review
of 40 years of education policy in Greenland. It suggested that educational reform work
has focused on the expansion of the educational system, and lacked objectives and
strategies to guide the changes and implementation forward in the system in order to

improve quality (Lennert, 2014).

According to the Arctic Human Development Report 11, one of the key indicators of
human development in the Arctic is access to education, the content of the education, and
how well the education offered fulfils the needs of the community. Embedded in the term
education are values, history, languages and culture (Arctic Social Indicators Follow-up
to the Arctic Human Development Report, 2010, p. 67). Regardless of the age of the
various systems in the Arctic, all school policies in the 1970s were made and administered
from central capital cities, usually far distant from the schools themselves (Darnell &
Hoém, 1996). Even though great distances and political boundaries separate inhabited
places in the far north there are more similarities in the historical development of
education than differences. Likewise, problems associated with issues currently in

contention are more alike than not from one country to the next.

The formal education system and the culture of education in Greenland is still young and
with varying specific national and regional challenges. After the expansion of the school
system in the 1950s, the majority of all children in Greenland went to primary school.
The young generation of Greenlanders had thereby become acquainted with Western /
Danish culture and the world of concepts to a greater extent than the previous generation.
With only 62 % of the population having the primary and lower secondary school as the
highest completed education (Figure 4 below), Greenland is a young nation in terms of
education traditions and culture. The child’s first day of school is a day of celebration and

a milestone; just like it is still celebrated when children turn 6 months and 1 year.
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Figure 4. 2018 Greenland’s education level

M Lower secondary education
(ISCED 2)

m Upper secondary education
+ Post-secondary non-
tertiary education (ISCED
3+4)

m Tertiary education (ISCED
5+6+7+8)

Source: Statistics Greenland (2020)

1.3.2 Historical frame - decolonising education

A postcolonial perspective is necessary, as it draws attention to the implications of
multiple forms of structural disadvantages for different groups in the Greenlandic
population. There are differences in the way that the quality of education is experienced,
and the kinds of barriers encountered by different groups of disadvantaged learners due
to questions of language, culture and geography - and it is through understanding the
interaction between these and other forms of disadvantage that a more holistic
understanding of the barriers facing different groups in accessing a good quality education
begins to emerge. As part of the decolonisation process, indigenous peoples around the
Arctic by the end of the 20th century have redefined their political, economic, and social
priorities with a recognition of indigenous cultures and languages (Johansson, Paci, &
Stenersen, 2004, p. 179). Central to this process is the resocialisation of young people
within their own cultures through education, to give them a sense of pride in their cultural
heritage. It is a new situation, as a consequence of centuries of colonial rule that has
deliberately undermined the cultural values of indigenous peoples through assimilative,

and later integrative, educational policies (Maina, 1997, p. 294).
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What has school and education policy meant for the Greenlandic society? In Greenland,
the situation compared to other postcolonial countries has been different and more
complex, as if one disregards the introduction of Christianity in the 18th century, and
certain parts of the policy pursued in the 1950s and 1960s, have not met with resistance
from the Greenlandic National Council. Unlike other former colonised and indigenous
peoples around the Arctic, the Greenlanders constitute the majority of the population, and
also have full law-related decision-making powers in many areas; including education
(Darnell & Hoém, 1996). This makes education in Greenland unique as the postcolonial
context and society, where the policies, perspectives and content of education are
developed, affect not only the educational situation, but the opportunities for change and
development as well. However, education challenges from other indigenous peoples in
the Arctic can largely be found in Greenland. With only 56,000 people, the small and
geographically dispersed population poses many political and economic challenges.
Today, most children in the Greenlandic schools are taught in Greenlandic, Danish and

English from first grade.

One can ask the question: when the Inuit in Greenland, unlike other indigenous peoples,
are the majority of the population, have had the responsibility and defining power in the
field of education since 1980, why do we not have an education system, learning views,
teaching materials, pedagogy and curriculum that reflects our culture and our relationship
to our surroundings / nature? Why is this debate non-existent? Why is the debate only

about results?

In my master’s thesis | analysed the Greenlandic education policy and the resulting
education system during the first decade of the Home Rule (Lennert, 2014). The most
striking conclusion was that neither the traditional Greenlandic culture has had any great
influence on the definition of the education system and the content of the educations.
Although the Greenlandic language was prioritised politically in the education system,
there was still no major coherence in the content, partly due to a lack of Greenlandic
language educational material and Greenlandic teachers. The success of the then

education system presupposed a good knowledge of the Danish language.
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As a colonial power, Denmark pursued a protectionist policy, by isolating and "protecting'
the Greenlandic population from influence from the rest of the world. The aim of the
policy was to keep the Greenlandic population from continuing to earn a living through
the traditional occupation, seal hunting, and after the turn of the century in 1900, by
fishing. Formal education only came into play when one could not be educated as a hunter
(e.g., the fatherless) or was poor at the traditional professions: The instructions of 1782
mention this matter and state that such training of Greenlanders may only take place
when the persons concerned are not fit for the traditional profession (Goldschmidt,

Agersnap, Barfod, Gad, & Jensen, 1961, p. 18).

Historically, change and transition are defining characteristics of Greenlandic society.
The socio-economic and cultural transformation from a traditional hunting and fishing
society to a more modern has had, and still have, a significant impact on the educational
system. Before the colonisation in 1721, Greenlandic traditional education was informal
and occurred as a necessary social activity in the family and community. When the first
missionaries in the 1720s began to teach Greenlanders to read, the teaching took place in
Greenlandic. It was only after the adoption of a new policy in 1950, when the
responsibility of schools moved from the church to the Danish Ministry of Domestic
Affairs, that the Danish language and formal education was prioritised in the school

setting (Kleivan, 1964).

The change came with the end of World War II, which led to the creation of the UN, and
a focus on decolonisation and economic development. Specifically, Chapter XI of The
United Nations Charter that deals with non-self-governing territories reflects the growing
sense of the inevitability of political independence of these countries. Article 73 further
requires countries administering those colonies "to develop self-government, to take due
account of the political aspirations of the peoples, and to assist them in the progressive
development of their free political institutions". The other main goal elucidated by this
chapter is the political, economic, social, and educational development of these countries.
The new tones in international politics became crucial for the political and economic
development in Greenland (Skydsbjerg, 1999, pp. 15-16). The National Council's
statements in 1948 about the new Greenlandic economic structure, led to the formation

of a Greenland Commission, which submitted their report in 1950. With the end of World
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War II, both Greenlandic and Danish sides expressed a need for an improvement in
educational opportunities in Greenland, which meant that the Greenlandic school system

had to be restructured and much more invested in the Danish language.

Following the requirements and goals of the UN Charter, it has been a political goal to
get up to par with the Nordic countries in terms of education, health, social and economic
development. An education system strongly rooted in the Danish system was inherited
when the Home Rule assumed the responsibility for the educational sector in 1980. In
accordance with changing policies over the years, the education system has gone through
an evolutionary process. With the basic political consensus being a need for higher levels
of education among the population, planning in the education policy front has been the
subject of demands for quick results; partly to minimise imported foreign labour, and
later, to achieve more autonomy and independence. However, there are big differences
between the Nordic countries that Greenland is usually compared with. The quantification
of education is a matter of how to measure human capital. Building human capital takes
time and traditions. What the statistics do not show is the evolution. It is not always
necessarily useful to compare with other countries. This requires a contextual
understanding, since comparing the Greenlandic figures with the Nordic ones, you
compare with countries with long traditions in educational culture. Many of the elements
the Greenlandic society is built around is taken from other societies and cultures where
development has been going on for longer time. Politically, Greenland has imported, and
still do, structures and systems adapted to other societies. This results in certain

difficulties throughout the system, especially in the education system.

The school in the form we know it is one of the 'products' of the modern world, and
although it has now been developed over several generations, it has advanced at a speed
that has been difficult for a large part of the population to keep up with. The education
system has had an impressive growth, as statistics show that more people come through
the education system. If the purpose of the last 50 years of education policy has been to
expand the education system and get more through the education system - then one can
call it a success. However, in 2015, 71 % of students (Grade 10) graduated with a diploma
with one or more grades that are not sufficient to allow students to meet the admission

requirements for a secondary education (Greenland Ministry of Education, 2015). Given
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the political will and commitment, we must ask ourselves: why haven’t the education
sector done better in terms of providing quality education? Why is status quo legitimised?
According to Moe & Wiborg (2017) “education systems are what they are, and indeed,
the schools are what they are - everywhere in the world, regardless of the nation - because
politics makes them that way”. Thus, in order to improve the education level and
ultimately become an independent country, it is critical to pinpoint the causal mechanisms
in the governance and administrative systems that contribute to poor performance in the

primary and lower secondary school system.

The post-colonial perspective
From a post-colonialist perspective, a lot of research has been done on how conformity

between culture and education system gives students better results. In Canada, research
has shown that in the teaching of First Nations and other minority groups, schools that
respect and support a child's culture show significantly better results in educating students
(Hamme, 1996; Ladson-Billings, 1995; McCaleb, 1994). The way a student learns is
influenced by the values and cultural background that the student brings from home
(Johansson et al., 2004; Ladson-Billings, 1995). The activities, which are grounded in
important cultural values, occur in the primary socialisation of many children of
indigenous peoples, and result in a learning and communication style that often conflicts
with the values, teaching and assessment methods that are in the classroom (Hamme,
1995, 1996). Pedagogy should provide the theoretical tools and resources necessary for
understanding how culture works as an educational force, how public education connects
to other sites of pedagogy, and how identity, citizenship, and agency are organised
through pedagogical relations and practices (Giroux & Searls, 2008). The critique of
colonial education continues to be significant because this structure conditioned the
reactions that led to reform efforts in the post-colonial era. This critique of colonial and
post-colonial conditions in the education system, together with a search for a common
identity, highlights the need for further research to uncover and re-evaluate the goals,
methods and results of the traditional, pre-colonial forms of education, with a view to
guide future reforms aimed at an education system that is institutionally adapted to the

Greenlandic population.
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According to Inuit Circumpolar Council indigenous knowledge “is a systematic way of
thinking applied to phenomena across biological, physical, cultural and spiritual systems.
It includes insights based on evidence acquired through direct and long-term experiences
and extensive and multigenerational observations, lessons and skills” (Inuit Circumpolar
Council, 2020). It has developed over millennia and is still developing in a living process,
including knowledge acquired today and in the future, and it is passed on from generation

to generation.

The drop-out rates as a form of reaction
Education can be viewed from two sides; from a cultural perspective, where education is

identity-creating, to learn culture and language, and from a socio-economic perspective,
where there is a need for an educated workforce in connection with Greenland's transition
to a modern country. Public education is about more than job preparation or even critical
consciousness raising; it is also about imagining different futures and politics as a form
of intervention into public life (Giroux & Searls, 2008, p. 187). Schools can play a
significant role in mediating the relationship between culture and nation state. It is most
evident in its institutional form, as schools that promote skills, values, history, language
and ways of thinking and behaving (Johansson et al., 2004; Rasmussen, Rasmus Ole;
Barnhardt, Raymond; Keskitalo, 2010). Looking at culture as dynamic and constantly
evolving and identifying strategies that are most effective in building cultural identity in
close interplay with an effective education system are issues that need to be addressed in
order to meet these challenges and include an understanding of the historical relations

between Greenlandic culture and Eurocentric education systems.

The prominence of the socio-economic angle in Greenland is amplified by a statement
in relation to the presentation of the 2021 budget from the Minister of Finance, Vittus
Qujaukitsoq; “the young people must take a bigger part of the responsibility and demand
more of themselves in order to complete an education or take part in the labour market”
(Berthelsen, 2020 (author’s translation)). However, research shows that one might need
to start looking at dropouts, as an institutional critique; instead of looking at what it is the
student does not have, can or does, the educational institutions must look at how the
institution or system can be arranged to suit the students' needs and prerequisites

(Hamme, 1996). This view was brought up by Avidja Egede Lynge, the Greenland
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spokesperson for children; “There is no question that the students are less gifted. Rather,
they have had to develop other parts of their giftedness than that typically measured in
e.g., the school system. So when we have to look at the reasons for dropout, we have to
look at the children's living conditions and well-being” (K. Kristiansen, 2020 (author’s

translation)).

This section has sought to emphasise what can be described as conflicting world views
in research and education in Greenland: one grounded in a profound connection to place
and land, and “that goes beyond observations and ecological knowledge, offering a

iN3)

unique ‘way of knowing’” (Inuit Circumpolar Council, 2020); the other grounded in
human beings as separate from and superior to nature (e.g. New Public Management
discourses). The latter world view and the way of doing things is so ingrained in all parts
of the education system that it is hard to question. Questioning status quo would mean a
fundamental change to the education system, by focusing more on values, and not
necessarily skills that can more easily be measured and evaluated. An education system
based on an Inuit world view would have to consider the difficult balancing of on one
side staying true to the culture and language of the majority of the population, and on the
other side weakening the neoliberal agenda in the education system - and thus the
production of labour in the quest for independence. Depending on the vision of
independence, Greenland can through technocratic and economic measures become

independent, but without an education system and view of learning that is based on our

own culture and values, we risk an independence that is not culturally sustainable.

1.3.3 The theoretical frame

From the beginning of this dissertation, it has been my ambition to approach the field
with an open mind, allowing myself to look closer and deeper at the governance
mechanisms behind education reform in Greenland. As research on education systems
are limited in the Arctic, I have found it necessary to draw on research and theoretical
concepts from outside the Arctic. I elaborate on how I have operationalised the theoretical

frames in part Il and III.

To understand the conditions for educational reforms, I draw on a body of literature

synthesised by Kingdon, Little, Moe, Parton, & Sharma (2014) and Hickey & Hossain
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(2019) that deal with the political explanations for lagging quality in education systems.
Education reform does not take place in a vacuum, but under specific constraints and
opportunities, many of which are politically driven, shaped by the interests and incentives
facing different stakeholders, the direct and indirect pressures exerted by these
stakeholders, and by formal and informal institutions. Each of these factors influences
different aspects of education reform. However, the literature on the political economy of
education is underdeveloped in geographical scope, robustness of methods utilised and
theoretical richness. Large parts of the world, remain virtually untouched by research on
the ways in which political economy forces affect their education sector decisions,

processes and outcomes (Kingdon et al., 2014).

Within the paradigm of political economies, 1 also engage governance theories
(Altrichter, 2010; Ball & Junemann, 2012; Duit & Galaz, 2008; Maroy, 2008) and
especially the interplay of governance and evaluation (Hanberger, 2013). The theory of
complexity offers a means to analyse emerging patterns and trends to illuminate how the
disparate system parts are, or are not, working together (McQuillan, 2008). A central
concern of complexity theory, and complex adaptive systems, is with the relationships
among the elements, or actors, that constitute a particular and sufficiently complex
environment or system (Mason, 2008). The concepts behind complexity theory give rise
to analyse the reform processes retrospectively, as a way to learn more about the elements,
power structures and relationships in the complex system - but also as a framework to
navigate current reform processes, as the successful implementation of a centrally
designed reform depends largely on the capacity and the resources on the local level to
fulfil the reform goals and put them into practice, as the amount and quality of
connections between system elements likewise impact a system’s ability to adapt

(Trombly, 2014).

While the literature above aims to describe the governance system and the political level,
I use evaluation theory, and more specifically the question of embeddedness of evaluative
thinking in governance systems, to discuss a possibility to transform the administrative
processes and the implementation of policy / evaluation instruments to be more oriented
toward development and improvement of practice. Evaluative thinking, as defined by

Patton (Patton, 2013), is systematic, intentional and ongoing attention to expected results.
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It focuses on how results are achieved; what evidence is needed to inform future actions
and how to improve future results. These bodies of literature provide essential insights
into the discussed topics in this dissertation. Together, they form the methodological
(chapters 3 and 4) and theoretical landscape in which I situate this dissertation (chapter
2), and in the light of which I discuss its contributions and implications in the closing

chapter (chapter 6).

1.4 Methodology and scientific theory

I use the philosophy of Critical Realism (elaborated in chapter 3) as an overall
methodological foundation. My approach to the theoretical and methodological
framework, and the selection of theories and methods, has been influenced by complexity
theory, as I have intentionally searched for theories and research that are informed by the
principles of complexity. Critical realism and complexity theory are related by the
paradigm of systems thinking (background provided in section 2.2.1). The primary goal
of a Critical Realist informed study on governance forms will be to understand the very
nature of the mechanisms, its causal powers (ability to influence change) and liabilities
(susceptibility to change). A critical realist explanation involves a gradual transition
“from actions through reasons through rules and thence to structure” (Sayer, 1992). The
actions undertaken by actors within the governance form will therefore become an
important unit of analysis. By focusing on the actions, and related perceptions and
decisions concerning the policy instruments, as well as the consequences of these actions,

perceptions, and decisions with regard to the function of evaluation.

In order to capture more precisely the interactions taking place within the different layers
of administration, I have used theoretical conceptions of governance, evaluation and
concepts of accountability, which are the core of my analytical framework, which I will
unfold in more detail in part III and chapters 4 and 5. Critical realism incorporates an
interpretivist epistemology (Archer, Bhaskar, Collier, Lawson, & Norrie, 1998; J
Mingers, 2004), where reality is seen to exist largely outside of our understanding of
reality, but we navigate that reality through our own frame of reference, itself socially
determined, and therefore sees social structures as ontologically real entities (Bhaskar,

1978). Critical realism is a philosophical approach with a post-positivist paradigm that
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has at its heart the idea of generative causality via causal structures, or mechanisms?,
which possess powers or tendencies to behave in certain ways. Structures, or mechanisms,
are characterised in terms of parts and wholes, boundaries, emergence, hierarchy,

information and feedback and the observer.

This dissertation uses an embedded single-case study approach to answer the research
questions set forth in section 1.1.3. Qualitative data were generated from semi-structures
interviews with administrative leaders, school principals and teachers. An embedded case
study is a single-case study involving units of analysis at more than one level (Yin, 2018).
This occurs when, within a single case (the first level), attention is also given to a sub-
unit or sub-units. In this dissertation, the Greenlandic education governance system as a
whole is the main unit and first level of analysis, as this dissertation is an inquiry into the
concept of quality, systemic connections, underlying causes and deeper weaknesses in

the way the Greenlandic education governance system has been designed.

Following my interest in actual practices in terms of how policy and evaluation tools are
translated as they unfold in ‘real-time’ (Schatz, 2009) and in ‘real-life’ settings in the
classroom and administrative practices, my methodological approach is further anchored
in the qualitative-interpretive research tradition, as these methods are generally
recognised for being well-suited to capture the (patterned) actions, meanings and beliefs
of actors, to present accounts of situated practices that boast depth, texture and nuance,

and to produce rich and contextualised findings.

When operationalising the research questions, the relationship between the problem, the
theoretical concepts and the empirical material is important. Therefore, the research
design is briefly explained below based on the research questions presented. My research
design is an embedded case study of the primary and lower secondary school system and
comprises empirical investigations in local schools, and the administrative and policy
arena of which they are part. The approach is qualitative-interpretive, as the aim is to
understand how actors try to navigate in these systems, how they understand key
concepts, how they coordinate and adapt them to local contexts. In interpretive research,

meaning making is key to the scientific endeavour: its very purpose is to understand how

8 In essence, a structure or mechanism is the same as a system.
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specific human beings in particular times and locales make sense of their worlds. And
because sense-making is always contextual, a concern with ‘contextuality’ - rather than
‘generalisability’ - motivates research practice and design (Schwartz-Shea & Yanow,
2012, pp. 10-11). This choice is based on the objective to analyse the macro and micro
dynamics of educational reform; how administrative systems shape behaviour among
actors and ultimately how that effects how policy and evaluations instruments are utilised.
Interviews and observations were conducted to answer micro dynamics; and to answer
the macro dynamics documents on policies, history and overall system structure were

gathered and analysed.

A political sociology approach supports a sensibility towards the ‘macro’ in the ‘micro’;
1.e., how the broader institutional and political context is reflected in situated interaction,
and how situated interaction in turn serves to maintain or change institutional orders on a
system level and therefore draws meaning and purpose from these circumstances rather
than seeking to abstract from them. The approach further acknowledges that teachers,
managers and other actors of the public-school system are already engaged in a broad
range of practices that constitute daily organisational life. Their work is informed, enabled
and constrained by organisational goals, practical considerations, human and economic
resources, and processes of negotiation and sense-making regarding a variety of topics.
New policies, such as the introduction of policy / evaluation instruments, develop in a
dense environment of already existing policies, and are connected and affected by
everything that is already going on at the different arenas of organisational life of the
school system; local schools and municipal administrations, policy arenas, professional
communities and society as such. Therefore, earlier policies form a central part of the

systemic environment of policy-making (Jann & Wegrich, 2006, p. 45).

A more detailed overview of the methods, data and analysing strategies is provided in

part III (chapters 3 and 4).
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1.5 The analysis

I situate my research in the literature outlined above and aim to contribute to our
understanding of the interplay between governance form and evaluation, but also draw
on other sources of theory to guide my fieldwork and interpret my findings. As my
approach is complexity theory informed, [ am interested in the interplay between systems
and actors. My interpretation of the existing theoretical literature and the gaps that
emerged has resulted in a conceptual framework containing the following elements,

which will be unfolded and discussed in chapter 4.

The elements of my analytical framework are rooted in different subfields, although
mainly within governance and evaluation studies. Notably, these theoretical perspectives
and concepts were not laid out in detail, systematised or operationalised in the beginning
of the project, but were instead developed as a result of reflexive interplay between theory
and empirical findings and other forms of knowledge about the world (Schwartz-Shea &
Yanow, 2012:27). The process of building an analytical framework to make sense of my
findings has thus been iterative and abductive. During my fieldwork, new concepts,
relationships and possible explanations were continuously generated as part of the

process, and I sorted, discarded or developed these along the way.

As education being a service and not a product (Pritchett, 2018), its quality cannot lie
exclusively in the final output. At a theoretical level this involves questioning the
assumptions and values that often remain implicit in dominant understandings of quality
and to pose alternative understandings. It has also meant seeking out methodologies that
reflect as far as is possible the realities of Greenlandic practitioners, learners, policy

makers and researchers.
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1.6 Overview and structure of dissertation - the published papers

This dissertation comprises a covering paper embracing fieldworks and four papers (see
List of Publications: PAPER I, II, III, and IV) that all contribute to the research objectives
set forth (section 1.2.2). The papers serve to synthesise the fieldwork and to elicit
suggestive measures from each of the respective studies in an attempt to answer the
research questions presented in section 1.3. When reading the covering paper of this
dissertation, some overlap and repetition between the covering paper and component

papers must be expected due to the necessity for the papers to be able to stand alone.

Table 2. Overview of this dissertation and chapters

Part I: Introduction 1. Introduction, research questions,
empirical setting
Part II: Theoretical framework 2. State of the art: complexity theory,

evaluation theory, governance
theory, and accountability systems

Part III: Research design, methods, data 3. Research design, generating data
and analytical framework 4. Analysing data

Part IV: Analysis - the component 5. Papers

papers

Part V: Discussion and synthesis 6. Conclusions

Part 1 is the Introduction, which comprises this chapter. Part II unfolds the theoretical
background (chapter 2) in more detail. Part III presents the research design for the study
and the analytical framework. Part IV presents the papers in full. Part V consists of my
synthesis and conclusion. Chapter 6 present the conclusions, which comprises a summary
and discussion of the main findings, followed by some reflections on limitations,
relevance and generalisability and a discussion of the main contributions of the study and

implications for research and practice.
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1.7 List and summaries of component papers

Paper I: Coherence in the Greenlandic education system? Educational planning and

evaluation in Greenland from a complexity theory perspective.

Paper II: Implementing iPads nationwide in the Greenlandic primary and secondary

school system under difficult conditions.

Paper III: Building a nation in the classroom - Exploring education policy in post-
colonial Greenland.

Paper IV: The role of evaluative thinking in generating, evaluating and scaling
innovations in learning: A case study of the Greenland education system.

Papers I, I1, IIT and IV can be read in full in ‘PART IV: The component papers’.

1.7.1 PAPER I: Coherence in the Greenlandic education system? Educational
planning and evaluation in Greenland from a complexity theory perspective
(published)

Published in Artic Yearbook 2018. Peer-reviewed.

The article addresses the following sub-question of the overarching research questions:
(1) what are the theories of actions and change among the principal actors and are they

coherent? And (2) what are the education policy goals and practices in Greenland?

The article analyses how the current institutional context and legislation in the
Greenlandic education system influence effective evaluation and supervision processes

for ongoing development and quality assurance.

The article is a case study analysis of the Greenlandic education governance system
through the lens of complexity theory and examines the governance approach with an
emphasis on the primary and lower secondary school system (grades 1 - 10, ages 6 - 16).
The article analyses how Greenland addresses the challenges and opportunities to the
educational system, and how stakeholders work for system improvement. How do the
different primary stakeholders implement education policies in a complex environment
and how are they supported in this process? The role of national government versus local

government and school boards in countering the quality of teaching provided is examined.
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A solid primary school is an important part of the foundation for creating a strong and
sustainable society. Almost every country has undertaken school system reforms during
the past two decades, but very few have succeeded in improving their systems from poor
to fair, to good to great, to excellent (Mourshed et al, 2010). History, culture and context
matter for understanding applicability, if any, of one educational innovation over another.
This can be said to have been the case in Greenland. One of the fundamental objectives
after the introduction of Home Rule in 1979 was to adapt the Danish structures and
systems to the Greenlandic conditions and culture. The article aims at analysing the
Greenlandic education governance system and how the central level design, organise and
steer education systems across complex multilevel governance arrangements. In
governing educational systems, how the central and the decentralised levels interact and
communicate and how this affect trust, cooperation and negotiation of conflicts and

ultimately the outcomes of reform.

1.7.2 PAPER II: The Political Economy of Education Reform: iPads for every
student in Greenland (published)

Published in Arctic Journal 2020. Peer-reviewed.

The article addresses the following sub-question of the overarching research questions:
(1) what are the theories of actions and change among the principal actors and are they
coherent? And (2) what quality inscriptions and infrastructure are used in education

policy making?

The article presents a review of the policy domain and political settlements within the
education sector in Greenland, illustrated with an analysis of the past 10 years of
education policies and current reform work. The research, developed through a
documentary analysis, observations and interviews aims to investigate the background
for implementing education technologies in the form of iPads nationwide in the primary
and lower secondary school system in Greenland. The article gives an overview of the
general political economy of education reform in an Arctic context and specifically the
ICT policy environment surrounding the iPad project, the implementation strategies and
processes used with a focus on the coordination between the central and local governance
levels. The results provide important insights into the ongoing, and forthcoming,

implementation of a nationwide 1:1 iPad learning in the Greenland education system, and
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further argues that it is a complex whole system change, and therefore demands a

corresponding implementation, evaluation and monitoring approach.

1.7.3 PAPER III: Building a nation in the classroom — Exploring education policy
in post-colonial Greenland (published)
Published in Including the North: Comparative studies of inclusion policies in the

circumpolar north. Peer-reviewed.

The article addresses the following sub-question of the overarching research questions:

what are the education policy goals and practices in Greenland?

The article offers an analysis of the education policy goals and practices in Greenland, a
former colony of Denmark. It situates Greenlandic education policy within the context of
nation-building processes. The article examines the emergence of the contemporary
Greenland education system up until 2009. It considers the socio-political and historical
dimensions and effects that accompanied the introduction of formal schooling and the
adaptation to the Greenlandic context, culture and language. Co-authored with Benedikte
Brincker, Copenhagen Business School. The publication is part of a collaboration under

the UArctic focusing on Teacher Education.

1.7.4 PAPER IV: The role of evaluative thinking in generating, evaluating and
scaling innovations in learning: A case study of the Greenland education system (in
peer review)

To be published in the book “Education, Equity and Inclusion: Teaching and learning
for a Sustainable North” by Springer in 2021.

The article addresses the following sub-questions of the overarching research questions:
(1) what quality inscriptions and infrastructure are used in education policy monitoring

and making? And (2) are evaluation policy instruments used as they were designed to?

The case study focuses on the Greenlandic public education governance system with an
emphasis on the primary and lower secondary school system concentrating on how the
Greenland education system is generating, evaluating, and scaling innovations in learning
with a focus on the policy instruments used for monitoring and evaluation. The Greenland

education system has had an impressive growth over the past 50 years. But how are things
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with the quality and content of the primary school? The role of national government
versus local government in countering the quality of learning is examined. What types of
objectives are being set, what is being monitored and for what purpose? This paper dives
into the conditions for evaluative thinking and sense making across the multi-level
education governance system in Greenland, where at least 80 percent of the schools are
rural, and if and how, evaluative thinking is embedded in the Greenlandic education
governance system. In the article I discuss the overall objectives for the education system,
how context shapes evaluation culture and conditions for development, and how reforms
inspired by foreign countries do not make sense if country and regional specific contexts,

needs, stakeholder involvement and capacity building are not considered.
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PART II: THEORETICAL AND CONCEPTUAL
FRAMEWORK

Chapter 2: Theoretical framework

This chapter presents the theoretical framework with relevance to my inquiry into the
issue of how administrative contexts shape accountability mechanisms. The theoretical
landscape in which this study is situated is rooted in different subfields, although mainly
within governance and evaluation studies. I have grouped the review into four topics: 1)
evaluation theory, 2) Complexity theory, 3) governance theories, and 4) accountability
theories. In the context of my study these subfields are interlinked by a) the shift from
government to governmentality, or from regulation to self-evaluation, and the resulting
decentralisation of education management and thus greater complexity; and b) the

evaluation and accountability demands put in place by the decentralisation process.

My approach to the theoretical framework and selection of theories is influenced by
complexity theory, as I have intentionally searched for theories and research that are
informed by the principles of complexity. In view of my background and interest in
evaluation and education governance, I found it natural to dive into the principles behind
systems and complexity thinking. As [ was beginning my research and reviewed existing
studies and evaluations of the Greenlandic education sector, I found it problematic that

they did not take the complexities of the system into account.

I started out with complexity theory and evaluation theories as the main theoretical lenses
as I conducted the first part of my research. My objective in this search was to find
theoretical explanations as to what is happening, why it is happening, and how the
situation or explanation could be different. This process is also reflected in my analytical
framework presented in chapter 4 where I present two different analytical models; during
my analysis of my first round of interviews, I was left with some unanswered questions
as to why and how context affects the use of evaluation instruments. I therefore decided
to look into theories of governance and administrative structures to help answer my

research question. This process is explained in further detail in chapters 3 and 4.
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Notably, the theoretical perspectives and concepts presented in this chapter were not laid
out in detail, systematised or operationalised from the beginning of the project, but were
instead developed as a result of reflexive interplay between theory and empirical findings
and other forms of knowledge about the world (Schwartz-Shea & Yanow, 2012:27).
During my fieldwork, new concepts, relationships and possible explanations were
continuously generated as part of the process, and I sorted, discarded or developed these
along the way. This process resembles the four generic phases of Critical realism research
(Mingers & Brocklesby, 1997): 1) appreciation of the research situation as experienced
by the researchers involved and expressed by any actors in the situation, and prior
literature and theories; 2) analysis of the information from the first stage so as to
understand the history that has generated it, and the particular structure of relations and
constraints that maintain it. Explanation will be in terms of possible hypothetical
mechanisms or structures that, if they existed, would produce the phenomenon that has
been observed, measured, or experienced; 3) assessment of the postulated explanation(s)
in terms of other predicted effects, alternative possible explanations; and 4) action to
bring about changes if necessary or desired, or to report on and disseminate the research

results.

2.1 Evaluation theory as a discipline and method

In recent years, evaluation has played an increasingly important role in both the private
and public sectors, where it has become a standard procedure for policy initiatives and
reforms to be evaluated to assess their value and effectiveness. Evaluations are known in
many forms and are carried out at different levels and agendas. Both science in general
and evaluation in particular are evidence-based processes with conclusions derived from
systematic study to understand and explain how some aspect of the world works.
Evaluators work in different arenas using different methods and draw on a wide range of
disciplines. Evaluators do not define evaluation in the same way, and evaluation is not
always recognised as a scientific discipline in the same way as other sciences. Patton
(2018, p. 187) contributes to this discussion by further expanding the definition of

evaluation and linking it to the definition of what science is:
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“Science is a systematic study of how the world works. Evaluation science
is a systematic study of how and how well interventions aimed at changing
the world work. Evaluation science involves the systematic examination of
the merit, value, utility and significance of what is assessed by adhering to
scientific norms that include the application of logic, using transparent
methods, submitting results to be reviewed, and providing evidence and
explicit rationales. To support causes, interpretation, valuation and

assessment”.

Patton (2018) further describes how some evaluation-related activities, such as routine
monitoring, internal improvement-oriented learning feedback, responsibility checklists,
reporting, and unpublished evaluations do not always meet the criteria of a scientific study

- but these methods are, however, applications of the methods of evaluation in practice.

Scriven (1967) defines evaluation as the systematic determination of merit, the value of
an object. Systematic means that evaluators use explicit rules and procedures to
substantiate judgments and make decisions. Merit is the absolute or inherent value of an
object, while value is the relative value of an object in a given context. This definition of
evaluation includes elements of feedback to the decision makers who must manage the
evaluation results, the employees being evaluated, or the target audience of the

evaluation.

In his interpretation of the evolution of the evaluation discipline, Vedung (2010) describes
various evaluation waves: (1) instrumental application of evaluation, (2) evaluation must
be useful in democracy, (3) the neoliberal evaluation wave and (4) the wave of evidence.
Common to the four waves is that they are ‘backward’. The models differ mainly in terms
of the nature and content of the data. It is also about what and who the evaluation should
serve, as well as what values they represent. A formal purpose is set up in the beginning
of the evaluation - simplified, be it for example ‘control’ or ‘learning’ - and the evaluation
is then organised so that it reaches as precisely as possible the intended use for intended
users (Patton, 2012). The purpose of the evaluation is decisive when choosing a method
(e.g., use of statistics versus qualitative interviews with users; unilateral focus on

expenditure versus a broader focus on quality and goal achievement).
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Modern organisations and institutions are characterised by frequent changes, adaptations,
dynamics and system changes. There is often also a high level of innovation, which means
that there is often a lack of knowledge as well as agreement when it comes to defining
strategies. A model that seeks to incorporate the complex reality of institutions today is
seen in Patton’s developmental evaluation. The model differs significantly from
Vedung’s traditional evaluation waves, with developmental evaluation first and foremost
emphasising development to a greater extent than (mere) change; interaction processes to
a greater extent than causal mechanisms around single factors; as well as the complexity
of the problems and the norms, rules and behaviour of the surrounding systems (Boolsen,

2017).

2.1.2 Complexity theory and evaluation theory

The transition from traditional modes of evaluation to an approach that supports the
complexities of social innovation is described in Developmental Evaluation founded by
Michael Quinn Patton: “because evaluation typically carries connotations of narrowly
measuring predetermined outcomes achieved through a linear cause-effect intervention,
we want to operationalize evaluative thinking in support of social innovation through an
approach we call developmental evaluation. Developmental evaluation is designed to be
congruent with and nurture developmental, emergent, innovative, and transformative

processes’ (Patton, 2007, p. 1).

According to Boolsen (2017a), developmental evaluation moves from the theoretic to the
theorised, from the one-dimensional to the multidimensional and dynamic; from distant
to responsible; from the organisation's focus on budgets and deadlines to the employees’
focus on accountability and high professional quality in the work. In short: in
developmental evaluation, context is more closely involved than in traditional
evaluations; many factors must be considered simultaneously; and this diversity is
reflected in the scientific thinking and methods in the development of the evaluation
design. Adding a complexity perspective to developmental evaluation helps those
involved in or leading innovative efforts incorporate rigorous evaluation into their
dialogic and decision-making processes as a way of being mindful about and monitoring
what is emerging (Patton, 2007, p. 4). The traditional and complexity-based evaluation

forms are compared in Table 3 below.
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From the perspective of traditional evaluations, evaluation of reforms and education
systems is difficult, as policies have to remain relatively consistent (e.g., due to changing
governments, volatile funding, and changes in overall economy). Programme evaluation
can also be difficult, because attributing improvements to specific interventions is
especially challenging when their impacts only emerge in the long run. From the
perspective of Developmental Evaluation, the purpose is more to support the
development of innovation and adaptation in a dynamic environment, and ultimately not
a model to scale up or test. In other words, complexity-based developmental evaluation

shifts the locus and focus of accountability.

Table 3. Contrasts between traditional and complexity-based evaluations

ONE-DIMENSIONAL:
TRADITIONAL EVALUATIONS

COMPLEXITY BASED:
DEVELOPMENTAL EVALUATIONS

Purpose: supports improvement, summative
testing and accountability.

Purpose: to support the development of innovation
and adaptation in dynamic environments.

Roles and Relationships: positioned as an
outsider to ensure independence and
objectivity.

Roles and relationships: placed as an internal team
function integrated into the process of collecting and
interpreting data, framing questions and model
development.

Accountability: focused on external authorities
and funders based on explicit and ordered
criteria.

Accountability: centred on the values of the
innovators and wishes to make a difference.

Options: strictly focused on opportunities,
traditional research and disciplinary standards
of quality dominate.

Options: application focused; options selected for
development.

Measurement: measures performance and
success against predetermined goals and
SMART results.

Measurement: develops measurement methods
quickly as results arise; methods can change during
the evaluation as the process unfolds.

Evaluation results: detailed formal reports,
validated best practice, generalise across time
and space. May cause fear of error.

Evaluation results: fast real-time feedback, different
user-friendly forms of feedback. Evaluations promote
learning.

Complexity and uncertainty: evaluator try to

Complexity and uncertainty: learning to respond to

commitment to rigor, independence; credibility
with external authorities and sources of
funding; analytical and critical thinking.

control the design, implementation and | lack of control, keeping in touch with what unfolds
evaluation process. and responding accordingly.
Standards: methodical competence and | Standards: methodological flexibility, adaptability,

system thinking, creative and critical thinking
balanced; high tolerance for ambiguity, open and
flexible teamwork and social skills: able to
communicate rigorous evidence-based perspectives.

Adapted from (Patton, 2007)
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2.2 Complexity theory - thinking in systems

In this section I discuss the development of systems thinking and main lines of the
different theoretical waves, education reform and complexity theory, overview of

complexity theory and complex adaptive systems.

2.2.1 Background on systems thinking and complexity theory

Systems thinking, or the systems approach, developed in its modern form with a burst of
new ideas in a range of disciplines, such as biology, psychology and quantum physics,
during the 1920s and 1930s. The most fundamental idea of systems thinking is the anti-
reductionist one that we cannot explain the behaviour of objects and entities purely in
terms of the nature and constitution of their parts and components (Mingers, 2016).
During the 1970s, there was a major epistemological break within systems thinking in
which a new stream of thought based on constructivism or phenomenology was initiated;
the development can be grouped into hard systems thinking (phase 1, also called first-
order systems thinking), soft systems thinking (phase 2, also called second-order systems
thinking), critical systems thinking, and complexity theory (non-linear dynamical

systems) (Mingers, 2016, pp. 28 - 35).

While phase 1 was carried out within the prevailing positivist paradigm, the new
paradigm of phase 2 was the result of the positivist critique during the 1970s that led to a
strongly constructivist view of epistemology and ontology: the essential difference being
that the members of a social system, such as an organisation, would inevitably bestow
their own meanings and senses on the system. While phase 1 (general systems theory
(Bertalanffy 1950)), cybernetics (Weiner 1948; von Neumann 1958; Shannon and
Weaver 1949) and system dynamics (Forrester 1961) focused on physical systems, the
purpose of phase 2 (soft systems methodology) was not to describe or design an objective
system, but instead to articulate and explore the differing perceptions held by participants
within a problematic situation, and by doing so possibly to bring about an agreed

improvement to the situation.
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Drawing mainly on the work of Habermas, Critical systems thinking (Flood and Jackson
1991; Midgley 1995; Mingers 1980) is a critical stream of systems thinking that
developed during the 1980s. The approach recognised the role and limitations of both
hard and soft systems thinking, and maintained that there was also a need for

emancipatory systems thinking (Mingers, 2016, p. 35).

Finally, complexity theory, also known as non-linear dynamical systems theory,
developed during the 1970 and 1980s in a range of sciences - biology, chemistry,
mathematics and economics (Kaufmann 1995; Waldrop 1992). Chaos and complexity are
the results of a Kuhnian revolution that emphasises instability, far-from-equilibrium,
sudden change, sensitivity to initial conditions, and complex behaviour from simple

models.

All of the different theories in phase 1, phase 2, critical systems theory and complexity
theory revolve and have developed around the same sets of following concepts:

relationships, emergence, hierarchy, boundaries and feedback.

2.2.2 Education reform and complexity theory

Many countries are inspired by foreign education reforms, and to varying degrees import
ideas and tools to their own reform efforts. An example is the rise of international large-
scale assessments such as PISA. Externalisation, or external policy referencing, is a
concept that seeks to understand how global education policy ideas and programmes are
recontextualised as they are inserted into national education policy fields. The concept
‘externalisation’, highlights how a social sub-system, such as the education system,
instigates and processes external references, including references to ‘foreign examples’
and ‘international consensus’ going back to Niklas Luhmann’s systems theory (Luhmann
& Schorr, 2000). However, the way reforms and policy instruments play out are very
different from country to country, due to the power of context, whether it is due to policy
coalition or capacity, as not only are policy ideas and programmes constantly borrowed
cross-nationally but they often become detached from the particular national context of
their origin and then widely circulated as ‘international standards’ in national policy-

making discourses (Zymek & Zymek, 2004).
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Cohen, Manion, & Morrison (2007) argue that complexity may offer an emerging
paradigm in educational research because it “not only provides a powerful challenge to
conventional approaches to educational research but also suggests both a substantive
agenda and set of methodologies” (ibid. 2007). In many ways, the principles behind
complexity theory are a continuation of what was done in cybernetics, general systems
theory and chaos theory (Cilliers, 2001). Complex systems are open systems where the
relationships amongst the components of the system are usually more important than the

components themselves.

While educational reforms often target specific elements of an education system, such as
what students learn or how teachers teach, the concept of system reform can, according
to Fullan (2011), be applied to (1) reforms affecting multiple levels of the education
system; (2) reforms that strive to make changes through a defined system, such as reforms
across the country; (3) reforms designed to influence, in minor or significant ways, all
students and staff in the school or system; or (4) reforms that may vary widely in design
and purpose but reflect a consistent educational philosophy or that aims to achieve

common goals.

The capability to act in social systems is based on structural elements, on a structure of
regulation which organise rights and competences of disposal in a way which is specific
to the particular system (Altrichter, 2010). A system is a collection of elements or actors,
each of which has its own objectives, and a collection of feedback loops connecting the
elements / actors. The feedback loops provide information to elements / actors on the
basis of which their actions / behaviours can change, and conditional on their actions,
information on their success relative to their objectives, which also can change their

actions.

According to Moore (2015) a system is structured with an allocation of responsibilities
across types of organisations, which then can be managed and held accountable for their
responsibilities in various ways. An education system is a collection of “institutions,
actions and processes that affect the ‘educational status’ of citizens in the short and long
run” (Moore, 2015, p. 1). Education systems are made up of a large number of actors

(students, teachers, parents, politicians, bureaucrats, civil society organisations)
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interacting with each other in different institutions (schools, municipalities, ministry
departments) for different reasons (developing curriculums, monitoring school
performance, managing teachers). All these interactions are governed by rules, beliefs
and behavioural norms that affect how actors react and adapt to changes in the system
(The World Bank, 2004), also known as political economies. Before diving too deep into
the political economies of education systems (section 2.3), below I will give a theoretical
overview of complexity theory and governance systems, as they have, as [ will show in

the analysis and conclusion, great implications for how policies are carried out in practice.

2.2.3 Complexity theory and complex adaptive systems

Simple, complicated and complex problems

Before diving deeper into the realm of complexity, I will elaborate on the differences
between simple, complicated and complex settings. Glouberman & Zimmerman (2004)
provide a good description of the differences between simple, complicated and complex

problems (see Table 4 below).

Table 4. Simple, complicated and complex problems

Simple Complicated Complex
Following a recipe Sending a rocket to the moon Raising a child
Easy to do. Hard to do. Formulas have limited use.
Easy to repeat once done. | Formulas are critical. Raising a child gives
‘Recipes’ essential. High levels of expertise in | experience, but no
Expertise is not necessary. | several fields are guarantee of success with
Standardised product. necessary. another.
Rockets are fundamentally | Expertise can contribute,
similar. but is neither necessary
There is a high degree of | nor sufficient for success.
security in the Each child is unique and
performance when the must be taken
original problems are individually.
solved. Uncertainty about the
result remains.

Source: Adapted from Glouberman, S., and Zimmerman, B. (2004).

In a simple problem, like baking a cake, a formula, or recipe can be followed and repeated
with relatively little expertise and is expected to produce roughly uniform results. Simple

problems can be clearly defined, and an appropriate response is found. In other words,
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changes are linear and non-dynamic. In an educational context, this can be transferred to

the use of best practice, and standardised testing procedures.

Complicated issues on the other hand, are a world of the known unknown, where expertise
and data analysis are keywords. With a complicated problem, it is not enough to follow
proven formulas or recipes, as a higher degree of expertise is often required, as it may be
necessary to draw on expertise in order to produce a successful result. When successful
results are achieved, they can, in most cases, be replicated. Glouberman and Zimmerman
illustrate this with an example of sending a rocket to the moon. Many different inputs are
needed to reach the final goal, but once done, it can be repeated and requires far less
analysis and expertise than it did in the initial phase, as all additional rockets, usually
have a similar starting point and follow the same processes to reach their goals. In short,

a complicated problem, once resolved, remains solved.

When it comes to complex problems, Patton (2013) elaborates further on the
characteristics of complex settings as: 1) difficult to define; 2) involves stakeholders with
different interests, values, and positions; 3) varies from person to person, from school to
school, from community to community; 4) is constantly evolving; and 5) has no clear
answer or measures of success. Complex issues, in other words, are a world of unknown
unknowns. According to Glouberman and Zimmerman recipes and experience have
limited use, as it is a world of constant instability and unpredictability. There are no real
answers, only emergent behaviours, as a response to context. Expertise can help but is
not enough to solve complex issues. Instead, it is necessary to take a differentiated
approach to each unique issue, giving space to let the patterns appear so that they can be
identified, and an answer can be developed. According to Snyder (2013) this is done best
by increasing the level of interaction and communication in the system to its highest
affordable level. This concept in an education context provides a greater scope to dive
into relationships and context, which play a major role in implementation or development

Processes.

Complex problems are also often referred to as wicked problems. The term wicked
problems was originally coined by Rittel and Webber (Rittel & Webber, 1973) as the

opposite of ‘tame problems’, where the latter can be resolved with traditional methods
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because it is easy to define cause-and-effect relationship of the problem as well as the
solutions. They are complex, with linkages to other issues evolving in a dynamic social
context, and tackling one often leads to unintended consequences of generating new sets
of wicked problems. They are strongly stakeholder dependent, often with little consensus
about what the problem is, let alone how to resolve it (Head & Alford, 2015; Rittel &
Webber, 1973). The definition of a problem influences the range and types of solutions
that are deemed relevant, and so different actors will often seek to define the problem in
different ways: problems are socially constructed. Since the problem cannot be clearly
defined, and its boundaries may be narrowed or broadened at different times, different
actors are likely to have different opinions as to when and whether the problem might be

considered solved, rendering any solution partial and temporary.

Complexity theory and Complex Adaptive Systems
Currently, many educational philosophers and researchers are focusing on the complex

nature of education and offer complexity theory as a useful research paradigm, and a
necessary means for understanding change within complex social systems (e.g., Burns &
Koster, 2016; Davis & Sumara, 2006; Johnson, 2008). A central concern of complexity
theory is with the relationships among the elements, or agents, that constitute a particular

and sufficiently complex environment or system (Mason, 2008, p. 33).

In complex systems, by “not assuming predictable and linear interactions among discrete
elements, complexity instead draws attention to the evolving interrelationships among
system elements at various levels of the system” (McQuillan, 2008, p. 1773). This focus
on interrelationships is especially important in the Greenlandic educational governance
setting, as coherence between stakeholders in various levels of the governance layers is

decisive for planning in implementation, change and development for the better.

Because individual actors within the system possess autonomy, they can both act to shape
and be shaped by the system (e.g., Giddens’ theory of structuration (Giddens, 1984)). In
complex adaptive systems, the recurring and adaptive patterns that reproduce and emerge
are, according to Stacey (2007), determined by a set of rules, and by interactions with
other agents, agents adjust their behaviour accordingly (self-organise) and thereby form
population-wide patterns. This implies that complex adaptive systems, unlike most other

system theories that view systems from a macro perspective, view systems from local
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individual interactions, and thus a bottom up and micro perspective approach. This
systemic view is compelling, as nothing stands alone; everything interconnects and

constantly evolves.

The theory of complexity “offers a means to analyze emerging patterns and trends to
illuminate how the disparate system parts are, or are not, working together” (McQuillan,
2008, p. 1773). The concepts behind complexity theory gives rise to analyse the reform
processes in the Greenlandic schools retrospectively, as a way to learn more about the
elements, power structures and relationships in the complex system, but also as a

framework to navigate the current reform processes.

Carlisle & McMillan (2006) argue that, although developed in the natural sciences,
Complex Adaptive Systems (CAS) have managerial impli