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Abstract 

 
Narrative: In the beginning of the 21st century a trend became apparent; the increasing production of 
education monitoring data. It was the outcome of international large scale assessments (ILSA) 
breakthrough; quantitative comparative education (QCE) studies said to be able to give important 
information on the state of education systems. Germany, which until then had not taken part, 
became an ardent advocate of the testing, the reason was the poor results in TIMSS 1995 backed by 
PISA 2000 three years later. However, by the participation in ILSA concepts with origin in economic 
theory, concepts such as quality, standard and assessment, are brought into the education context in 
the partaking land. Although these terms have a history in education, they change meaning and 
content, they become concepts for Human Capital theory. The reason is that by focusing on 
comparisons based on scales (test results) students become comparable numbers, valueated1 by 
competitiveness, or in other words, by their thought Human Capital. This study tries to empirically 
demonstrate the consequences of this conceptual transfer by a case study in form of a German Land, 
Bavaria.  It deals with how these concepts become articulated and reconstructed, the effect on the 
different levels in an education system and on the working practice. Furthermore, the study gives a 
frame narrative on how QCE became a dominant research field in education. 
 
Methodology: The research methodology was foremost qualitative, though supplemented with 
quantitative data in the form of descriptive statistics. The data was collected by interviews and 
literature studies. Pierre Bourdieu´s field working theory was the main tool in the analytical work 
because of the possibilities and flexibility it offered, to explain and display collective and relational 
positional changes associated with altered societal norms. 
 
Main findings: Bavaria was the main proponent of the introduction of ILSA in Germany. The main 
reasons were a combination of an already economized education system and close links between the 
political and economic fields. The introduction meant that the notion of education as the prime 
savior of future success was established and by that, a rush and demand of best secondary schooling 
was created. This demand was handled by the dominant within Bavarian politic, CSU, through the 
establishment of transitional paths between the different forms of secondary schooling. However, 
instead of raising the number of transitions to Gymnasium, the majority of transitions have been 
departures from Gymnasium. This is a consequence of the increased number of students that mean a 
more heterogeneous mass of students in Gymnasium with the outcome of an increasingly complex 
work situation for teachers. The exemptions are Humanistic Gymnasiums, the traditionally most 
advanced form of secondary school, with much symbolic capital that has maintained their 
composition of students. The partaking in ILSA has raised the number of tests, assessments and 
evaluations, and also brought in a different test culture (format, interval, cohorts etc.). Quality, that 
instantly became the sought dimension in education, has proven very hard to define in practice even 
for the state institution, ISB/QA, specially created for the task. Finally, the balance in the relationship 
between the Bavarian state party Christlich Soziale Union (CSU) and Empirische Bildungsforschung 
(EB, the German equivalent of QCE) has changed, that is, in the establishment of EB in Germany the 
dependence on local, Land or state, backing has decreased which marks a shift of relation and 
positions. 
 
Key words: ILSA, Comparative Education, EB, Human Capital, Concepts, Quality, Standard, 
Assessment 
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 Valueated is an expression that is used in describing business and stock market transactions. 



 
 

 
 
Comparative education is the Anglo-Saxon common term for the research field in focus of this study. 
However, since it can be understood as both quantitative and qualitative, and because of the 
national orientation of this study, Germany, where the term Empirische Bildungsforschung (EB) is 
used with the focal point of quantity and Bildung which is a wider concept than just education, I have 
applied the term quantitative comparative education (QCE) for international research and EB for the 
specific German similar research, throughout most of the study. The exceptions are limited to parts 
where the literature and cited authors use the term comparative education, which is the regular – 
but imprecise – description generally used. 
 
 
Abbreviations and specific terms 
 

CERI The Center for Educational Research and Innovation at OECD 
EDC The education and policy committee at OECD, the former education committee 
ILSA International Large Scale Assessments 
INES  Indicators of Education Systems. An OECD programme 
IEA International Associations for the Evaluation of Educational Achievement 
IBE The International Bureau of Education, created in 1925 as a private institute and became the 
 first intergovernmental organization in the field of education 1929. Since 1969 an institute of 
 UNESCO 
IIEP The International Institute for Educational Planning at UNESCO 
IO International Organization 
NPM New Public Management 
OECD Organization for Economic Co-operation and Development 
QCE Quantitative Comparative Education 
UNESCO The United Nations Educational, Scientific and Cultural Organization 
 
(German -) 
 
BMBF The Federal Ministry of Education and Research 
Bund The Federal State of Germany 
DFG The Central Organization for the promotion of research at universities and other 
 publicly financed research institutions in Germany 
DIPF The German Institute for Pedagogic Research 
EB German empirical educational research with emphasis on quantitative comparative research 
FDZ The research data centre at IQB 
IPN Leibnitz Institute for Science and Mathematics Education. Promote research in these areas 
ISB The Bavarian state institute that supports and advises the Bavarian Ministry for education 
 in the development of differentiated education.  
IQB The Institute for the Development of Quality in Education 
KMK The standing conference of the ministers from the German Länder that deals with 

educational, scientific and cultural matters. It is not a part of the federal government and its 
directives has to be implemented into the Länder´s individual law to become effective. 

Kultus Ministry  The Bavarian ministry for education) 
MPI The Max Plank Institute, part of the Max Planck Society, a research society. 
Land/Länder The 16 different states in the Federal Republic of Germany 
TUM University of Technology in Munich 
ZIB  The Centre for International Student Assessment, founded by BMBF and KMK 
 
 



 
 

 
 
International large scale assessments (ILSA) 
FIMS First International Mathematics Study 
SIMS Second International Mathematics Study  
TIMSS Third International Mathematics and Science Study, carried out in 1994-95. Became a 

recurring study, carried out every four years and the acronym now stands for Trends in 
International Mathematics and Science Study 

IGLU German Abbreviation for PIRLS  
PIRLS Progress in International Reading Literacy Study, carried out every five years 
PISA Program for International Student Assessment. Started in 2000, carried out every three years 
 
Secondary educational paths in Germany 
Gymnasium The most advanced educational path of secondary school 
Realschule The middle path of secondary school 
Mittelschule The least advanced path of secondary school in Bavaria, former Hauptschule 
Förderzentra Schools for children with special needs 
Wirtschaftschule Bavarian form of public school with special aim to train for business and economy 
 
Trade unions in Bavaria 
GEW Trade Union for Education and Science (Gewerkschaft Erziehung und Wissenschaft) 
BLLV the Bavarian Teacher Union (Bayerische Lehrer und Lehrerinnenverband) 
 
Specific German words 
Bildung Cultivation, incorporation of culture 
Testeritis The overdoing of tests in education 
Drittmittel External funding 
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Prologue 
 

In the beginning of the 21st century all of the German Länder2 had within a few years established 
institutes responsible for the evaluation of the quality of their education systems. Since education is 
the domain of each Land this rapid and uniform establishment was a profound exception caused by 
the bad German results in the Program for International Student Assessment (PISA 2000). It was the 
beginning of the era of International Large Scale Assessments (ILSA) and its herald, Quantitative 
Comparative Education (QCE). The outcome have been an incessant production of quantitative data 
in which specific terms from economic theory have been used and reconstructed (cf. Ozga, Dahler-
Larsen, Segerholm and Simola, 2011, pp. 1-3). The specific historical backgrounds and cultural 
settings of nations and regions have been marginalized in favor of a race for competitiveness. 
Decontextualized concepts like quality, standards and assessments have been adopted, concepts 
that have been advocated by International Organisations (IOs) such as the European Union (EU) and 
the Organisation for Economic Co-operation and Development (OECD) (cf. Varjo, Simola and  Rinne, 
2013, p. 51).  
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 Land/Länder is the term for the 16 different states in the Federal Republic of Germany 
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1. Introduction 
 

The EU is a supranational organization in which summits and meetings are held and cooperation and 
agreements are worked out. On the 23rd and 24th of March 2000, a summit was held which would 
have a major impact on education, the Lisbon summit. It marked the shift towards a stronger and 
more unified European education policy and involved more than 10 concrete objectives with 
timetables (e.g. Grek and Rinne, 2011, p. 23). The president of the European Parliament, Mrs. Nicole 
Fontaine, outlined the main topics of the coming discussions: 
 

The European Union is confronted with a quantum shift resulting from globalisation and the 
challenges of a new knowledge-driven economy […]. (European Parliament, 2000) 

 

 Knowledge economy is based on the taken for granted assumption of individuals as Human Capital. 
ILSA rests implicit on this notion in way of perceiving education as not only measurable in 
quantifiable units, but as part of a market where knowledge becomes a capital, an asset that can be 
increased and used as a competitive item, by individuals and states in a competitive race.  The 
central term Human Capital is built on ideas of economists but officially, it was Theodore W. Schultz 
in his presidential address to the American Economic Association 1960 who articulated the term and 
positioned it in the domains of education and research. The use of the term was criticized by Prof. 
Harry G. Shaffer on the grounds that people in education and researchers, were not merely driven by 
economical profits and future gains, and concluded that the term was in danger of being utilized by 
policy maker, legitimizing a market approach in ways of cost benefit analysis. Schultz comment was, 
 

However, if any new knowledge were obtainable by the use of these concepts [investment in 
man and human capital] despite the empirical difficulties, Shaffer appears to believe that such 
knowledge would be grossly misused – by implication, more so than other economic 
knowledge – in making policy decisions. This view of the relation between economic analysis 
and policy seems unreal and irrelevant. (Schulz, 1971, p. 50) 

 

1.1 Background 
 

In the late 50s, comparative education began to establish itself as a discipline of its own in research 
and gained ground when IOs such as OECD set up branches of educational research (e.g. Eide, 1990, 
pp. 5-6; Papadoupolos, 1994, pp. 21-24; Husén and Tuijnman, 1994, pp. 4-6). The development of 
comparative education was not exactly straightforward and the discipline`s search for educational 
indicators often met critic and resistance. However, in the 90s the tide had turned and it was the 
decade when a series of ILSA began to make a wide and noticeable impact, especially the Third 
International Mathematics and Science Study (TIMSS) 1995 and the PISA 20003. Germany had by rule 
not been involved in ILSA, only exceptionally as in the International Association for the Evaluation of 
Educational Achievements (IEA) Second International Mathematics Study (SIMS) 1980-82. This 
reluctance was mainly due to methodological uncertainties of validity, reliability, methods and costs 
(Ackeren , 2002, p. 162). Though, in 1995 this changed.  After a decision in the standing 
KultusMinisterKonferenz (KMK4), Germany took part in two of the measurements of IEAs TIMSS 1995. 
The disappointing result was a surprise for many in the education sectors and experts but remained 
mainly outside of common mans knowledge. The outcome was the so called Konstanzer decision in 
1997 where KMK declared, that […] the development of actions [or measures] to secure the quality of 
education is an important task` (KMK, 1997a). As a consequence Germany took part in the PISA study 
2000, PISA-I5 and PISA-E6. The results published in 2001 (PISA-I) and 2002 (PISA-E), became known as 

                                                           
3
 The PISA-study was published 2001 (PISA-I) and 2002 (PISA-E) but the work was implemented in the late 90s. 

However, PISA had in another form been tried before, in the 70s. See appendix 1. 
4
 KMK is the standing conference for the ministries and coworker of culture and education in the 16 German 

Länder. 
5
 PISA –I stands for PISA International and is a country specific study. 
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the infamous PISA-Shock. The results stirred up an intensive media and public debate where 
politicians were the targets, especially those responsible of education in the Länder. However, 
Bavaria was one of the rare exceptions. Their result in PISA-E, was the best in comparison and 
matched many of the partaking countries in PISA-I, and Bavaria remained for many years one of the 
most successful Länder in the German test comparisons (PISA Ergebnisse, 2013). 
 

1.2 The relevance of Bavaria as the case study 
 

The study’s aim is to explain how three core concepts of QCE – quality, standard and assessment – 
are contextualized when transferred into an education system, authorized by a state´s partaking in 
ILSA.  In specific, the study tries to contribute to in-depth and definite knowledge about the affect 
ILSA and its endorsed epistemology has on a participating state´s education system in matters of 
inferred core concepts.  It is therefore based on a state case study, hence the study is context 
dependent (Bavaria) but not context exclusive and the selected state is part of a larger context; a 
federal state, Germany, that will necessarily be an intertwined part of the study. Statistics, literature 
and interviews often involve these two levels.  Case studies have a mixed reputation but can be an 
important part to obtain complex knowledge – reality is complex as well as research of – 
accumulated through a step by step process in which the researcher develop the knowledge and 
personal skill correspondently (Flyvbjerg, 2006, pp. 3-5). However, the choice of case study must 
always be carefully chosen and possible to justify.  Bavaria was chosen as the specific case study and 
the raison d'être was that the study's findings (if any) would gain in credibility if the object could be 
viewed as less probable to the objective of the study, not predisposed to validate the outcome. 
There were specifically four reasons for selecting Bavaria, all of which marked Bavaria and its 
education system education system as likely to be one of the more resistant towards external 
influence. 
 

 Bavaria had been a top performer in the comparative measurements of the Länder (for 
example top position in the first series of the PISA studies) 

 

 The education system of Bavaria had a reputation for excellence in Germany (cf. Rotte and 
Rotte, 2007, p. 293) 

 

 The Christian Socialist Union (CSU) has governed the state continually since its foundation in 
1946 (except a three year episode in the 50s) and thus, the education system has historically 
eluded political strife and transformations 

 

 Bavaria was considered ´the Engine’ of German industry, that is, Bavaria is one of the most 
successful economies of the Länder in Germany (low unemployment rate, economical 
stability, so forth) with a successful transformation from an agricultural economical base into 
a highly industrialized region (EU.2007, no date) 

 

In short, the choice of case study was based on the premise that the Bavarian education system had 
positive performance indicators, a high reputation, and was part of a state with a continuous political 
state order and a strong state economy in which the political and economic fields were closely 
related to each other. Furthermore, in Bavaria education was a strong determinant for the 
individual´s future options visual in the state´s traditional German tripartite system. 
 

1.3 KMK and Bavaria´s tripartite system 
 

The Federal Republic of Germany consists of 16 Länder with high autonomy in cultural and education 
affairs, the education systems therefore differ between the Länder. KMK attended by the ministers 
and senators of the Länder responsible for education as well as higher education, research, and 

                                                                                                                                                                                     
6
 PISA-E stands for PISA Enlarged and is an optional in-country specific study. 
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cultural affairs, and the federal minister of education, coordinates in some degree the education 
systems and policies together with the legal framework of the federal constitution (Baumert, Ardelt, 
Klieme, Neubrand, Prenzel, Schiefele,  Schneider, Tillmann and Weiss, 2002, pp.39-42; KMK, no date). 
 

In Bavaria the state primary school includes grade one to four and the main form is called 
Regelklassen but there are special classes depending for example on the children’s ability in the 
German language. There are also other school forms such as private schools with fees and so called 
Förderschulen for children with disabilities. In the 4th grade the children’s grades decide which 
secondary school form they will attend7 and there are three main forms of secondary schools: 
Haupt/Mittelschule (until 9th -10th class), Realschule (10th class) and Gymnasium (12th class) (Bildung 
und Sport, 2011). The Gymnasium has traditionally been the most prestigious form and a successful 
final exam (Abitur) provides the students with an entrance pass to High schools and Universities. The 
Realschule, as second in position, also provides in the prolonging the possibility for studies in certain 
subjects (natural sciences) in High schools and Universities. The Hauptschool/Mittelschule has 
witnessed a drop in number of students in Bavaria depending on demography and the increasing 
percentage of children in Realschule and Gymnasium, caused by an educational discourse where 
education is expected to be the solitary pronouncer of future success or failure, in a most 
differentiated and competitive job  market . The drop resulted in an education reform which started 
in 2010 where Hauptschulen began to be reorganized into Mittelschulen8. Officially it was declared 
that the outcome would be a school form with a wider range of subjects, learning possibilities, and 
exams with the individual in focus, as a way to improve each child possibilities (Bayerische 
Staatsregierung, 2010). One specific intention, often repeated, was the safeguarding of the 
numerous small Hauptschulen in Bavaria, partly by their merging. The critique targeted the reform as 
just a facelift to make the school form more popular among the parents with no real enhanced 
possibilities for the children and leaving the remaining Hauptschule, those unable to meet the new 
demands brought on by the Mittelschule reform, to wane. 
 

1.4 The study 
 

ILSA is generally perceived as evaluations of the quality of an education system or part of. There is 
however an alternative but less regarded dimension, how the partaking in ILSA is linked to a 
transferring of core concepts related to the epistemology of QCE with roots in economic theory.  
The study´s aspiration is to contribute to in-depth knowledge of the consequences when a state or 
country participates in ILSA, that is, the effect on the education system in terms of the transferring of 
central concepts based on economic theory and how these become articulated and constructed. The 
study is empirical, based on official texts, statistics and literature.  But a primary part of the data 
comes from interviews which are designed as to let central actors of the Bavarian education system – 
national and state education monitoring institutes, state administration, experts and school 
management, and teachers – speak from their own experiences and their own perceived realities. 
 

The study rest on the assumption that the tripartite concept of quality (abstract), standards (abstract 
made concrete)  and assessments (concrete) is positioned in locus of educational fields when, and 
only when, there exist a hegemonic role model of education as a market,  where the individuals 
worth (abstract) are units able to valuedate (concrete). The maintenance of this stance demands the 
involvement in measurements because of the proclaimed need for comparing educational output in 
quantifiable terms to infer or increase efficiency, effectiveness and competitiveness. At the same 
time distrust is made official, that is, education monitoring is based on the assumption that quality 
control of the management of education is necessary (e.g. Schmidtlein, 2010, pp 264-265). This 

                                                           
7
 This is the main principle but there are minor possibilities to alter or postpone the decision depending on 

reexamination, examination in 5
th

 or 6
th

 class special school form, age and parental decision. 
8
 The term Mittelschulen was in fact used before 1965 when the name of that school form was changed to 

Realschulen. 



5 
 

instituted requirement depends on the logic of the changed value structure where education centers 
(kindergarten, schools, secondary education, etc.) become semiautonomous accountable units 
where the accountability must be verified. The traditional (limited) trust becomes the (unlimited) 
distrust the lower the position of the unit, for example primary schools, placed on distance from the 
power center. The accountability in this form signifies the gradually unlimited responsibility of 
educators and thereby initiates an increasing struggle and antagonism between (related) actors in 
education – as principals and teachers – because of the self -interest to shield one´s own group from 
accountability by increasing its capital. Jarl, Fredriksson and Persson (2011, pp. 429-443) gives an 
example of this process but draw the conclusion of a professionalization process, however that is just 
the outer sign – the consequence – of an innate dilemma (cf. Brüsemeister, Preuss and Wissinger, 
2014, pp. 225-228). Since educational systems are national systems, or state systems part of national 
systems, the legitimacy of the claim that education has become a realization of an economic 
competitive market can be reflected in national educational agencies’ and prime actors’ articulation 
of excellence in education to secure the nation´s or state´s future, the market position (e.g. BMBF, 
2008, pp. 5-7; KMK, 2015a). This vision, when brought into the national or state educational context, 
shift the perception of education from the classical diversified social institution, based on 
incorporating individuals into a society´s different strata, to a view on education as part of an 
accountable production arena pushed by incentives for best practice. New Public Management 
(NPM) can be said to represent the embodiment of powers included in this transformation (or game) 
of the market approach, and change of education into accountable and monitored semiautonomous 
entities. Hence, the market approach is advocated by several actors who have in common that they 
will, or expect, future gain, may it be ideological (symbolic) or material (economic). This paradigmatic 
vision of education is not created on the local level but brought into the regional context by 
stakeholders on different levels such as IOs, national policy actors, politicians, industrial/business 
associations, unions and other interest organizations.   
 
1.4.1 Statistic 
 

The study makes use of official statistics to underline and describe changes that is of relevance for 
the study´s aim. However, the data presented are not in line with any epistemology bias of cause and 
effect or position taking between qualitative and quantitative research. On the contrary, the 
statistics is just one piece of a complex puzzle that together with the other sources serve the purpose 
of a creating a less subjective description of reality compared to the reality of statistics, where 
individuals are referred to as belonging to pre- or post constructed categories (e.g. Lindblad and 
Popkewitz, 2011, pp. 8-9; Jenkins, 2007, pp. 59-61). 
 
1.4.2 Design of study  
 

This overview of the design is meant not just to present an outlay of some of the key stakeholders in 
German education on a federal and state level, it also illustrates the actors` positional stand and 
relational structure (arrows). However, there are other actors such as private corporations involved 
in education, selling specific knowledge and educational tools, or institutions and associations with 
specific interest in the educational sector (in the design called agents of transferred norms/ 
discourses9). Some of these do appear in the study but the main actors are those from which the 
informants came, in the scheme marked with a number. In Bavaria they came from the former 
ministry of education10, the department of quality (QA) of the Bavarian state institute that supports 
and advises the Bavarian Ministry for education (ISB), and teachers and management from the school 
praxis. Included in the state level are also informants from the Trade Union for Education and Science 
(GEW) and the Bavarian Teacher Union (BLLV) as also experts – one mainly empirical educational 
researcher and one expert in informatics (QCE methodology) – based in Bavaria. The Centre for 

                                                           
9
 The reason is that these institutions already have transposed the methodology of ILSA. 

10
 Responsible for the introduction of ILSA in Bavaria. 
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International Student Assessment (ZIB) is located in Bavaria, Munich, but belongs to the federal level 
with funding from both the Federal Ministry of Education and Research (BMBF) and KMK. The 
Institute for the Development of Quality in Education (IQB) has a special position, funded by the KMK 
but also in a degree acting as a free agent with its data information center (FDZ).  
 

The different levels in the scheme – which is not always as clear cut in practice – is meant to establish 
a relational structure that form the base and practical guidance of the study.  ILSA are the locus of a 
seismic structure that in theory has repercussions on each of the educational sublevels. The agents of 
transferred norms include the Leibnitz Institute for Science and Mathematics Education (IPN) and the 
German Institute for Pedagogic Research (DIPF), both of which are parts of the ILSA methodological 
infrastructure in Germany, grounded in EB. They are also state funded, that is, not dependent on the 
formal organization of tertiary education. 
 

The actors with numbers represent the informants and their specific number signifies their individual 
order in the study. 

 
 

  Instrument of transferred concepts               ILSA   (Under auspices of IOs such as OECD) 
 
 
  PISA, TIMSS, PIRLS/IGLU etc.         (Examples of ILSA) 
 
 
  German educational context: 
  (Federal/national level)                   (6) IQB (FDZ)    (KMK) 
 
 
                                                    (3) ZIB/TUM      IPN     DIPF              (KMK, BMBF) 
 
  Agents of transferred norms/discourses 
 
  (State level)                           Bavaria 
 
             
   Unions/associations:               (1) Ministry of education 
     (2) GEW and BLLV                                    (4) Experts/Researchers 
                                                                            (5) ISB/QA              
    
 
 
                      
                                                                     (7) Schools/Practice 
 

              Management and teachers  
 
 
Scheme 1. The research design. 
 

1.4.3 Research questions 
 

The aim of the study is to explain the effect on an education system in terms of the transferring of 
central concepts of ILSA and how they become rearticulated and reconstructed. However, a 
prerequisite is that the methodology (theory and methods) of QCE must have become authorized, 
that is, internalized in the administration of the education system, the bureaucracy of the state. The 
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elevation of QCE will at the same time affect the different levels in the education system in matters 
of positions and dispositions11. Hence, the central issues are 
 

 To what extent have the status and position of EB in Germany changed?12 

 How are the tripartite concepts of quality, standards and assessments articulated and 
constructed? 

 What are the positional and relational changes of the different levels in the education 
system? 

 How have the normative value system in education been effected in terms of decreasing or 
increasing of the different levels` forms of capital? 

 What are the effects on the working practice? 
 

2. Three central concepts 
 

Quality, standard and assessment are three terms that are central to ILSA and QCE, terms that 
become concepts when materialized into a specific context, the education system. These concepts 
are also interrelated and rest implicit in each other’s subtext. The field of QCE, as all fields, is 
dependent on a specific language in which certain words are fundamental, although they can be 
known and used in general they convey a specific value – a specific discourse – when used in a 
particular field (Bourdieu, 1991, pp. 164-170). These words do not just hold position because of their 
significance in the particular field, they instead manifest themselves as bearer of specific theoretical 
and imaginary values that are at the locus of the field and have implications outside the field;  they 
are concepts and act as a form of incorporated cultural capital (cf. Bordieu, 1997, pp. 218-220). 
 

2.1 Quality, standard and assessment 
 

In order to make way for the study´s intention, I will try to explicate a brief sketch of the background 
of each term, and how they can be understood when used in QCE. The term standard is of special 
interest for the German context and will therefore be addressed in more detail. It is a way to unveil 
the transferred discourse by these terms into education and the related interdependency the stated 
definitions brings on them. It will, hopefully, make clear the logic, the logic of practice. 
 
2.1.1 Quality 
 

Quality was a word used in economy to describe a product`s value based on the consumer´s 
judgment. Later, in the industrialization, with the mass production, quality became equivalent with 
the management and supervision of the production whereas in modern time, in high technology 
production, quality has become a term for development (cf. Ozga, Dahler-Larsen, Segerholm and 
Simola, 2011, introduction). In that sense, the meaning of quality has changed from something 
permanent to temporary though preserved a positive value, it has always been something desired. 
Harvey and Green (1993, pp. 10-11) describe the term as often understood as a relative concept in 
two ways: it is related to the used context and the person that use it. In the field of education, quality 
has become a motto that is extensively used. At the same time, the term has become synonymous 
with the lack of explicit criterion and distinct definition, in education as well as in educational 
research (c.f. Ditton, 2000, pp. 73-77). Though the term has a positive value, it is also very much 
related to societal value constructs, values that are time specific. Thus, the very use of the term in 
education would have been highly contested, had it been in the early 70s, however,  today quality is 
part of the Holy Grail of education: `Quality education is the most valuable asset for present and 

                                                           
11

 Perceived and benefit-based group membership. 
12

 Since ILSA is based on QCE, in Germany EB, the participating and promotion of ILSA must in that sense be 
possible to trace in a correlative promotion of EB. If opposite, the object of the study is falsified, therefore this 
question is central. 
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future generations`(OECD, no date/a, p. 3); ` The core tasks of the KMK include quality development 
and quality assurance in higher education` (KMK, 1997b); ` The National Agency for Education also 
ensures that Swedish education maintains a good standard of quality` (Skolverket, 2014). The term 
quality has been brought into the center of an educational discourse of individuality where it is 
utilized to describe a set of performance indicators – efficiency, effectiveness and competitiveness – 
reflecting its economic origin. 
 
2.1.2 Standard 
 

In the first decade of the twentieth century, Frederick Winslow Taylor constructed a theory on how 
to increase the efficiency and effectiveness of the output of industry called Scientific Management. 
One of the main components in the management idea was to set up standards – proper amount of 
outcome13 – as a way of securing the quantity of production (Taylor, 1911, pp. 31-35). Standards had 
been in use much earlier but the idea to tie standards – quantity and equal quality – with the output 
of a production chain was formulated through the idea of scientific management. Work became a 
series of time measured interrelated but separated components influencing not just the production 
of the industry, it made measureable quantifiable units the model of standards (e.g. Ozga, Dahler-
Larsen, Segerholm & Simola, 2011, p. 2). 
 

Content standards and performance standards are two definitions of standards that can be said to 
encapsulate the core of the transformation of education in the 21st century, from input based 
(content), what should be learned, to output based (performance), what has been learned. 
Performance standards are often referred to as normative standards, what is considered to be 
normal and based on summative assessments. These summative assessments can be of three kinds: 
Maximal which is the highest level of competence, minimal which is the lowest level of competence 
level and rule described as the average level of competence14 (KMK, 2004, pp. 8-9). Standards have 
become evaluation criteria thought to visualize the performance of students and schools, and in its 
prolonging the education system. However, it is not an unambiguous concept for what is 
performance in education? And are there really cohesive standards perfectly adaptable to different 
educational systems? Is it even possible to construct standards that are valid intranational? In 
Germany achievement in education had traditionally been judged not by Leistung (performance) but 
by Bildung. Bildung (app. cultivation) can be defined as including learning, personality, development 
and subject specific education in all. Educational steering by performance measurements had not 
been part of the German educational context. Consequently there was an extensive critique, in 
politic and research as well as in media when Germany in the Konstanzer Beschluss (Konstanzer 
Decision ) decided to incorporate the findings of TIMSS 1995 and the (coming) OECD study PISA to 
make way for inter- and intranational comparisons by measurements (e.g. Overesch, 2007, p. 234; 
Kuhlmann, 2012, pp. 13, 21). In other words, education based on subject specific knowledge was 
replaced by general education, in German Ausbildung or Basiskompetenzen (Münch, 2009, pp. 29-31; 
Hartong, 2011, pp. 323-325). The outspoken prime objective was to make it possible to evaluate and 
compare the German Länder´s different educational systems.  In the course, the Bildung concept in 
education became replaced by a Leistung concept, so instead of Bildungsstandards it was 
Leistungsstandards (performance standards) which became the standard model, even if the term 
Bildungstandards still remained (KMK, 2006). In sum, the break trough of international comparative 
measurements with their base on and focus of, measurable units, quantity by numbers, meant that 
summative performance standards became the norm of standards in Germany.  
 

The Bildungstandards adopted by the KMK, take hold on general educational goals and 
specify the competences, the students in specific age groups, should have acquired. The 
Bildungstandards concentrate on the core area of each subject, and describe expected  

                                                           
13

 In original it says `a full day´s work for a first class laborer` and `a proper days work`.  
14

 The specific German term is Regelstandard. 
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knowledge. […] a mix of content- and output standards. They are based on the expected 
average level of the students in the end of 4

th
 grade […] and are thereby Rule standards. 

(KMK, 2004, p. 9) (Authors translation) 
  

That is, educational standards as related to goals and targets, to age groups and subjects, and 
defined as summative knowledge. 
 
2.1.3 Assessment 
 

To gain insights into institutions as well as individual´s level of skill and knowledge, assessment or 
evaluation can be used. However, these two words are often interrelated, intermingled and 
sometimes interconfused, that is, these words can be used in the same context in such an extent, 
that even professionals that inscribe one content actually mean the other (cf. Stake, Contreras and 
Arbesu, 2012, pp. 3-4; OECD, 2015, p. 1). Assessment and evaluation are common in education and 
frequently used in educational research. Assessment is a long-term process in which information 
related to a particular outcome is methodical collected, analyzed and interpreted. Evaluation is to 
present and analyze information regarding quantitative or/and qualitative results at a given moment 
(e.g. Secolsky and Denison, 2012, preface; Suskey, 2009, chap. 3). Another example of the peculiar 
way the both expressions are used can be found in the OECD country report series Reviews of 
Evaluation and Assessment in Education where the interpretation instead underlines the dichotomy:  
individual vs. collective/organisation. 
 

This report differentiates between the terms “assessment”, “appraisal” and “evaluation”. 
The term “assessment” is used to refer to judgments on individual student performance and 
achievement of learning goals. It covers classroom-based assessments as well as large-scale, 
external tests and examinations.[…] Finally, the term “evaluation” is used to refer to judg-
ments on the effectiveness of schools, school systems and policies.  
(OECD, 2011b, p 32) 

 

However, evaluation is a fixed judgment at a given moment and assessment is a kind of recurring 
diagnostic that can illustrate a trend, progress or regress, but not explain it. The result of ILSA is in its 
perfect form considered as diagnostic information of the state and rank, and development – at least 
so interpreted – of an education system or part of.  Nonetheless, opponents view ILSA (at best) as a 
kind of evaluation where results are non-comparable. 
 

3. Frame narrative and literature 
 

The frame narrative will give a historic exposé of the rise of a research field which laid the base for 
ILSA, also referred to as empirical research. The reason is that a study of ILSA and the transfer of the 
concepts quality, standard and assessment, based on the field working theory by Pierre Bourdieu 
required a historic reference frame that could explain how ILSA became predominate. Without this 
frame, it could not be understood on what premises ILSA are based, the value structure behind 
closely linked to a change in the societal value structure, exemplified in the study by the influence on 
a state´s education policy construct.  It is the narrative of QCE.  Furthermore, the frame narrative is 
thought to establish the context for the embedded narrative of the study, a guidance of the reading. 
It is a narrative of the historicity of a specific research niche which gradually internalized an economic 
epistemology and developed an analogous methodology, with roots in psychometric and 
econometric, what we now know as (Q)CE. It will give an historic account of the progression in its 
early phases and its successive introduction into the German context. 
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3.1 The early years of a quantitative research field 
 

An important contextual component is how ILSA come to be regarded as the legitimate evaluator of 
education systems which is the story of the positioning of comparative education15. The literature on 
this chain of events can be divided into written accounts by participants in the process and observers 
of it. Together these narratives form a story of a cumulative series of events, leading to a positional 
stand for QCE as the objective science, a tool that could be used quantitatively to examine education 
system.   
 

The start of QCE is referred to as the late50s, when researchers in the field tried to work out the 
possibility of empirical large-scale studies (Foshay, Thorndike, Hotyat, Pidgeon and Walker, 1962, p. 
7; Husén, 1973, foreword). It was the beginning of a quantitative approach and it was tied to an IO, 
UNESCO, which partly funded the attempt and also provided space and forums for the partakers. The 
link between IOs and comparative research would form a pattern throughout the years.  It was 
research educationalists – scholars, educational psychologists, sociologists, and psychometricians – 
that met at the United Nations Educational, Scientific and Cultural Organization´s (UNESCO) Institute 
of Education in Hamburg. The main object of research was how ´to deal specifically with problems 
requiring the quantitative approach, such as failure in school, examinations and evaluation´ (Husén 
and Postlethwaite, 1967, p 26; cf. IEA, 2014). The outcome was the so called Pilot-country study  
which  concentrated on 13-years old students on a scale of about 10 000 total in twelve countries 
and tested the educational achievements in four subjects: mathematics, reading comprehension, 
geography and science with an additional non-verbal ability test (Foshay et al, 1962, p. 10; Härnqvist, 
1975, p. 86; IEA, 2014). The feasibility study was the first ILSA and it marked the beginning of 
educational comparative centers, governmental and non-governmental, first of which were the 
International Association for the Evaluation of Educational Achievement (IEA). Husén and 
Postlethwaite (1967, pp. 25-26) describe that comparative research had been done before the Pilot-
country study but mainly qualitative work focused on national educational fields, conducted by 
individual researchers or small groups thereof, occasionally  instituted by IOs such as the publications 
from the International Bureau of Education (IBE) or The World Surveys by UNESCO and studies by the 
OECD. However the Pilot-country study and the formation of IEA had a major impact on the 
character of these studies: at the onset qualitative, ranging from descriptive over juxtaposing to 
analytic, then transformed to mainly quantitative, from exploratory to explanatory. Hence, the 
generally motive from start, the explorative character of these studies, was developed into a set of 
objectives that stressed the explanatory possibilities of cross-national comparisons (Härnqvist, 1975, 
p.  87). 
 
3.1.1 Characteristic and condition 
 

One characteristic for ILSA is the stress on what is termed explanatory factors (or visual indicators) 
with an emphasis on comparable numbers or quantities. In so doing, the results are always at risk of 
being used by actors in education in terms of oversimplified, visual charts comparing education 
systems. This dilemma is an integral part of ILSA, since large-scale assessments always have been 
labor intensive and high-cost enterprises aspects of utility is central, what motivates the use of such 
studies (e.g. Bottani and Tuijnman, 1994, pp. 68-69; Aljets, 2014,pp. 183-184). Conversely, the 
providers of the necessary and required financial support have a saying in not just the design of an 
assessment; they also influence the desired outcome (Tröhler, 2013, pp. 149-152; Eide, 1990, p. 28). 
Hence, there is a close symmetry, community of interest, between those conducting ILSA and the 
financiers of. This is amply exemplified in IEA: funded by the member states governments who has an 
interest in a comparative outcome. Margaret Browne’s analysis of the result from an IEA study, that 
it ´[…] is inevitably a compromise between academic outcomes and pragmatic results desired by 
national governments´ (Brown, 1996, p. 194), is an overall reality for all international large-scale 

                                                           
15

 The design of comparative education into QCE. 
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assessments (e.g. Kellaghan, 1996, pp. 155-156). George Papadopoulos, a former director of 
education within OECD, describes how the acceptance of education matters depended on the 
perceived relevance for the educational sectors in each country and the responsible Ministries, and 
the prime issue was always the financing (Papadopoulos, 1994, pp. 12-13). That is, the selling image 
of a programme was a key factor, and still is for such activities as ILSA which are dependent on 
external funding. Hence, the outcome must be perceived as policy relevant (cf. Bottani and Tuijnman, 
1994, pp. 68-69). The key elements in ILSA, indicators, must therefore be based on to what extent 
they are policy relevant, hence subjectively chosen based on utility.  Bottani and Tuijnman (1994, p. 
49) describe education indicators as bearers of statistic information of education systems and by 
that, having a political function: they are value laden containing a value judgment. Thus, ILSA always 
risk being judged as biased which make it necessary to proclaim the measurements as evidence 
based and the possible shortcomings of measurements as belonging to the test users, not the tests. 
Educational researchers often explain the accuracy of comparative education as belonging to the 
rigor of methodological sophistication, displayed as an evidence based concept (e.g. Hegarty, 2014, 
pp. 47-55). However, this view shades an important tale of the development of assessment`s 
validation.  
 
3.1.2 The validity of `evidence based` measurements 
 

 The apt example is the developed – and changed – definition of validity in measurements, in other 
words, that measurements measure what they are supposed to measure. Brennan (2006, pp. 1-3) 
trace the initiation of the practice of validity in measurements as beginning in the 1950s. At the start 
it consisted of two parts, relevance and reliability, used as a way of predicting the correctness of the 
results. In the mid 50s relevance was excluded and different kinds of validity were the topic: content, 
predictive, concurrent and construct. Then in the 60s the predictive aspect disappeared, the view 
changed from predictive to interpretation whereas in the beginning of the 1970s, the validation of 
the test itself was replaced by interpretation of the underlying data. Mid 70s, the now three aspects 
– content, criterion and construct – were called types of evidence instead of validity and the 
construct type was in center. The trinitarian model (content, criterion and construct) were in late 
1980s replaced by sources of validity evidence including evidences based on consequences of test 
use (cf. Kane, 2006, pp. 18-24). The term evidence became established and the view of 
measurements correctness shifted from evaluating the correctness of the test, validity of content, to 
the correct application of the test, reliability of practice. The result was that the responsibility 
gradually shifted towards the user. 
 

It was a prerequisite for the expansion of comparative education that central actors and decision 
makers in education perceived QCE as valid, in sense of being an unconditional, fair and impartial 
`judge` of the quality of education systems (e.g. Mazzeo, Lazer, and Zieky, 2006, p. 681). Thus, it 
implies and assumes a transferred value system – an illusion – on education (as) based on 
comparable numbers, manifested by political statements linking economical growth to the search for 
best educational practice. It also affect research practice to include comparative methods to improve 
the probability of funding `[…] for instance, the case of the European Union where the ‘comparative 
criterion’ is [now]a requisite for financing social research` (Novoa and Yari-Mashal, 2003, p. 425). 
 

3.2 The shift and development of indicators 
 

Indicators are the central components of QCE and they are methodically chosen for the main 
purpose of each measurement. Education indicators are signifiers of special interest, ´[…] policy-
relevant statistic designed to provide information about the condition, the stability or change, the 
functioning, or the performance of an education system or a part thereof´( Bottani & Tuijnman, 1994, 
p. 48). However they are just chosen signifiers of something thought of, indicative of a phenomenon, 
not the phenomenon itself. In the 1980s the term educational output became established. Instead of 
just defining educational input, what to learn, the concerns were now focusing onto the setting of 
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educational standards, levels of must be learned. Strategic planning and budgeting gave way for 
quality control and steering at a distance, in short the predominance of output orientation (Veld, 
Fussel and Neave, 1996, p. 77; cf. Lindblad, 2011, p. 71). In the background a value shift had taken 
place where Human capital16, now reintroduced, had become a prime issue: manifested in cost-
benefit analysis, teachers’ salaries, value of knowledge and efficiency (Papadopolous, 1994, pp. 170-
171; Lindgard and Grek, 2008, pp. 6-8). As a consequence, ways to assess students` performances 
came into focus, to assure that the established standards had been met, and work out valid 
international indicators. 
 

 The link between ILSA and IOs had always been present but it was reinforced at the Ministerial 
meeting in Paris 1988 where it was decided that the Center for Educational Research and Innovation 
(CERI) at OECD would make a feasibility study centered around an attempt to obtain a limited set of 
indicators of education systems, partly based on earlier attempts and experiences (IEA, no date; Eide, 
1990, p. 46). The project that followed had the title International Indicators of Education Systems 
(INES). It was divided into four phases: Phase I-Exploratory (1988-89); Phase II-Development and 
construction of indicators (1990-91); Phase III-Shift towards regular production and use of indicators 
(1992-96, 1997-2001); Phase IV-Work on human capital, social capital, economic growth and 
sustainable development ( 1999-2000) (OECD-CERI, no date). In spite of the only preliminary set of 
indicators presented in Lugano, the outcome was far from ideal but it was published as `Education at 
a Glance: OECD indicators (1991)` and were so successful in spite of its shortcomings that a second 
study with 38 given indicators followed `Education at a glance II (1993)` (Husén and Tuijnman, 1994, 
p. 13; Saha and Tuijnman, 2003, p. 1127). It transformed into a series of well established OECD 
publications with an increasing impact. The INES project established and improved the reliability, 
comparability and political relevance of the indicator set, as well as developed new indicators and 
started up collaboration between statistical centers in UNESCO and the European Union17 (Saha and 
Tuijnman, 2003, p. 1128). Large-scale measurements were about to take off and that in an area 
which for long had been a neglected part of OECD. 
 
3.2.1 OECD, an educational actor 
 

The OECD convention does not state education as being the purpose or concern of the organization. 
However, the former deputy director of education within OECD Papadopoulos describes how matters 
of education corresponded well with OECDs prime and stated economic and social concerns, and 
therefore established itself quite early in the organization as an object of interest, although seen as 
secondary for a long time (Papadopoulos, 1994, p. 11). Another view on the development of 
educational interest in OECD is that it coincided with economical theories brought forward in late 
50s, were education gradually was seen as an aspect of economy, the economy of education, 
exemplified in the economist Theodore Shultz theory18 on education as having an impact and 
influence  on GDP (Eide, 1990, p. 6).   
 

Two conferences where to have an immense impact on OECDs work on education: The Kungälv 
conference and the Williamsburg conference. OECDs first conference on education was organized in 
June 1961 in Kungälv, Sweden, by the Office for scientific and technical personnel with the Swedish 
ministry of education as collaborator, under the official title ´Ability and Educational Opportunity´ 
(Papadopoulos, p 23-24; Husén, 1987, p. 11; Husén, Tuijnman and Halls, 1992, pp. 36-37). The 
significance of the conference was that it: (1) instigated the perception of education as an 
international object, among member states in OECD, in sense of that nations where facing similar 
problems;(2) removed the older vision of education as a national or regional exclusive domain; (3)  
                                                           
16

 The expression is foremost ascribed Theodore Schulz and used in the book “Investment in human capital: the 
role of education and of research” (New York, 1971). In the preface he acknowledges the influence of previous 
writers on the subject of capital-quality-labor. 
17

 Present day Statistical Office of the European Communities (EUROSTAT) 
18

 See also introduction. 
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inferred a more coherent vision on individuals as human resources that could be safeguarded 
through education (Papadopoulos, 1994, pp. 106-107). Economic growth was an important context 
of the conference and its outcome and the economic optimism of the era is mirrored in the growth 
rate that the very first meeting of OECD set, estimated to 50 per cent in the Gross National Product 
of its Member States for the decade 1960-1970 (Papadopoulos, 1994, p. 37). The linkage between 
increase/growth of the economy and expansion of the educational sector became obvious in the 70s, 
if not sooner, when reduction in economy meant hard constraints on and decrease of, the 
educational sector. 
 

That education is now a central preoccupation of every nation in the world and, further, that educational plans 
can be carried out with maximum success only if they are made in relation to educational systems and plans in 
other countries. (Draft from the Williamsburg conference, chairman James A. Perkins, 1968, p. 3) 
 

The Williamsburg conference was set up by the UNESCO institute and the department of the 
International Institute for Educational Planning (IIEP) and took place in Williamsburg 1967. The 
invited delegates included a wide range of experts, researchers and by then present and coming 
Ministers of Education from OECD countries. The momentous was that it initiated the perception of 
the importance of comparative and cross-national studies of education (Husén, Tuijnman & Halls, 
1992, p. 37; cf. Perkins, 1968, pp. 3-12). The influence of this perception cannot be underestimated 
since many of the participants was or were to become, holders of  important national, state and 
official positions in education. It was also the first education conference that underlined the 
necessity of regular statistics provided by experts: `Every educational system should regularly gather, 
analyze and disseminate accurate and up-to-date information […] Trained statisticians are 
imperative. When they are not available, they must be borrowed from other countries, and when 
borrowed, native statisticians must be trained to take their place` (Perkins, 1968, p.4). 
 
3.2.2 Education in OECD, from national to international 
 

The OECDs Educational Investment and Planning Program (EIP) was established in 1962 and it 
intended to contribute to the organizations work to assist the member states in their planning for 
educational development (Papadopolus, 1994, p.  47.). There had been a practice of general 
information within OECD – descriptive data on the member states different educational systems – in 
accordance with practice in economic policy, but the EIP established more solid foundations to 
review countries policies focused on national plan documents and therefore ‘offered real possibilities 
for a real examinations of the new directions in educational policies in member countries´ (Eide, 1990, 
pp. 18- 19). These examination teams consisted of professional and political experts. An important 
outcome was the establishing of educational planning groups in individual member countries who 
prepared the reports (Papadopolous, 1994, p. 48). Another significant result was that the economic – 
up to then – key aspect became less dominant, just one of a set of indicators. These reports came to 
include a self examination of each education systems policies in terms of objectives, planning 
methods, criteria, etc (ibid.).  They paved the way for a change of the perspective of educational 
policies, considered as something internally country specific, now gradually shifting to an externally 
perspective, seen as important to evaluate internationally: to compare and learn from others19. The 
OECD became an actor in national education policies of member countries, positioned to consecrate 
favored policies through positive reactions (Eide, 1990, p. 19).   
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 These national policy reports, first of which was Ireland, considered as a pilot study (Ireland: Investment in 
Education, OECD, 1966), changed character but the practice has remained up to date with the report series 
Education at a Glance. 
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3.3 ILSA, conflicts of ideological nature 
 

One difficulty with the design of ILSA has been the practical difficulties to work out education 
indicators valid for more than just a single state or nation. Different education curriculum, content, 
criteria, (students`) age groups etc. have caused recurring practical obstacles. Another recurring 
difficulty has been the conflicts among partaking nations, conflicts of ideological nature. Politics, as in 
the struggle for dominance of educational universal values, have always been at the center of ILSA 
design. Especially the developed economic – human capital – oriented value base has caused 
dissensions.  An early example thereof concerning the education systems among the OECD countries,  
was the move in the end of 1960s until mid 1970, to change the member states education systems 
into a nine year common school, a similar comprehensive schooling, ´[…] a move which was explicitly 
supported by the OECDs examiners´( Papadopolous, 1994, p. 97). The trouble was that in some 
member countries, the comprehensive schooling was strongly resisted, especially in the German 
speaking – Germany, Switzerland and Austria – where the traditional school was a highly selective 
tripartite system. In Germany the controversy was specific problematic because of its political and 
ideological implications: the Länder that were protagonists of comprehensive schooling was 
controlled by the socialist block (SPD), the antagonist Länder were controlled by the conservative 
block (CDU/CSU) and  headed by Bavaria ( Herrlitz, 2013). However, in the 80s a development were 
to take place which would decide the orientation and course of ILSA. It was the work on the INES 
project20. Saha and Tuijnman (2003, p. 1127) describes how the CERI governing board in the late 
1980s failed to reach a unanimous decision on the project and several nations expressed 
reservations. The crisis was only settled after strong political and economic pressure by the United 
States. Tröhler (2013, pp. 153-155) refers the initiative of both establishing and collecting descriptive 
statistics about educational systems in OECD, as due to pressure by the United States. The 
background of which is supposed to have been the then recently published report A Nation at Risk 
which combined the crises in the economy with the failures of the education system in USA. 
Papadopoulos (1994, p. 181) underlines the conflict between the member states positioned in two 
camps  `[…] on the one side, the neoconservatives, dominated by Reaganite and Thatcherite views of 
society, and on the other, the “egalitarians” , largely represented by the Scandinavian model of 
society ´. This conflict could be said to mark the ideological shift towards education indicators as 
primarily human capital devices which became an embedded view of the OECD ministerial meeting in 
Paris 1984 (cf. Heyneman, 1993, pp. 374-378). From a decade of interest in merely managing 
quantitative aspects in education – number of students, school facilities, numbers of teachers – the 
work was now directed towards an interest in cost-effectiveness and qualitative aspects (Husén and 
Tuijnman, 1994, p. 11). The background was the public sectors adoption of private corporate 
management’s terminology (NPM) which coincided with the takeover of conservative, right-wing 
governments in many member countries, with the outcome of a higher pressure on public sectors 
and reinforced market practices, first implemented in the 60s theories of economic education (e.g. 
Kellaghan, pp. 144-145; Husen & Tuijnman, 1994, pp. 11-12; Eide, 1990, pp. 47-48).  
 

3.4 The introduction of ILSA in Germany, the rise of EB 
 

For an observer of reforms in the German education system, there has been a remarkable expansion 
and alteration in the last two decades21 (e.g. Klieme, Avenarius, Blum, Döbrich, Grubel, Prenzel, Reiss, 
Riquartz, Ross, Tenorth und Vollmer, 2007, pp. 11-14). The TIMSS 1995 report marked the beginning 
of a changed view of German education but its results did not provoke any public debate as opposed 
to the announcement of the PISA 2000 outcome. It caused a massive response, as witnessed in the 
media through chronicles, panel discussions and readers’ reviews and the entire German education 
system was questioned (Spiegel, 2001; DIPF, 2002). The critique can be divided in two parts or levels. 

                                                           
20

 See 3.2. 
21

 The background of which is partly laid out in the study´s first part. A more complete version would take a 
PhD thesis. 



15 
 

One part concerned the effectiveness and efficiency of the knowledge transfer in German education, 
for example with the stress on the input, describing what ought to be learned instead of what must 
be learned, the output. It was stated that the German education system was out of date and too 
diversified, or to less diversified and not adapted to the individual´s ability or talent. The list can be 
made much longer but a second and more fundamental dimension that included many of the topics 
in the debates, were the status, standing and content of Erziehungswissenschaft in education, the 
traditional education research field, and its definition or redefinition. Erziehung can be translated as 
both education and pedagogy but include also the fostering of values such as responsibility, 
awareness and self-knowledge. In that sense it is closely linked to the Humboldtian 22 concept of 
Bildung but with emphasize on a transferred normative behavior (e.g. Josephson, Karlsohn and 
Östling, 2014, pp. 1-3.). The changed view on education resulted in practices of output steering, 
introduction of tests and evaluations, quality monitoring by establishment of standards; in sum the 
introduction of a performance culture (e.g. Hartong, 2011, pp. 61-70; Klieme et at., 2007, pp. 9-12). 
Furthermore, a part of educational research, (empirical) comparative education, Empirisches 
Bildungsforschung (EB), began to establish itself as the claimant of educational facts on which the 
overall performance monitoring should be built (cf. Zlatkin-Troitschanskaia and Gräsel, 2011, pp. 9-
11). The demand on research to solve the deficits in education affected Erziehungswissenschaft in 
particular since it was a diverse multidiscipline which included empirical qualitative studies to 
discourse analysis, with emphasis on methodology and theory, the results of which could not, and 
did not, claim general validity (e.g. Hornbostel and Keiner, 2002, pp. 634-638).  
 

The results of the TIMSS 1995 survey and the PISA 2000 study channeled a strong pressure on 
research to be, or become, productive in terms of producing knowhow that could be of practical use. 
In this temporary vacuum, EB entered and positioned itself as the modernizer of 
Erziehungswissenschaft and it was the start of an empirical analytical drive in the research of 
Erziehungswissenschaft (e.g. Weishaupt, 2008, p. 5; Zlatkin-Troitschanskaia and Gräsel, 2011, pp. 9-
11). Instead of describing, the emphasis shifted towards explaining. It was a shift that had been 
under way, characterized by influences from natural science, that now became reinforced (e.g. 
Raithel, Dollinger and Hörmann, 2009, pp. 180-182). Erziehungswissenschaft gradually divided into 
an empirical and a theoretical part which underlined the decline already present (table 1). Even 
though the gradually decreasing number of professors was relatively moderate , the declining trend 
becomes more obvious when the co-workers (W.Mitarbeiter) is divided into a central group of 
assistants and docents (Ass/Dozent), and other minor co-workers (Böhm-Kasper, Weishaupt, 2008, 
pp. 20-21). 
 

Table 1. The development of Erziehungswissenschaft. Source: Statistisches Bundesamt, Fachserie 11, Reihe 4.4, 
verschiedene Jahrgänge; in Muders and Weisshaupt, 2012 pp. 158-160. (Modified by the author.) 

                                                           
22

 It refers to Wilhelm von Humboldt, the Prussian government functionary and diplomat who, according to 
earlier research, reformed higher education in terms of strengthening the role of professionals as also 
education with special emphasize on the individual´s development and autonomy in a social and societal 
context. However, this view is contested and of late birth according to recent studies (cf. Josephson, Karlsohn 
and Östling, 2014, pp. 11-14.).    

 
Year 

Erziehungswissenschaft (EW) Psychologie EW. Co-workers divided 

  
Professors/W Mitarbeiter 

 
Professors/W. Mitarbeiter 

 
Ass/Dozent 

 
W. Mitarbeiter 

 
1998 
2000 
2005 
2006 
2007 
2008 

 

 
966    /    1924 
979    /    1874 
861    /    1972 
843    /    1957 
875    /    2133 
905    /    2350 

 

 
517    /    1746 
524    /    1751 
579    /    2000 
570    /    2044 
541    /    2133 
535    /    2370 

 
330 
277 
190 
158 
121 
86 

 

 
1594 
1597 
1782 
1799 
2012 
2264 
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Muders and Weishaupt (2012, p. 166) underline the difficulties of recruiting doctoral scholars for 
Erziehungswissenschaft depending on the decreased number of qualified posts, such as assistants 
and docents scholars. Whereas Erziehungswissenschaft witnessed an increasingly difficult – and 
questioned – position, EB gained ground. Aljets (2014, pp. 29-32) has gathered data that show that in 
2005 the number of professorship in EB was 27 and in 2012 75, that is, from about 3.5 % of all 
professorship in Erziehungswissenschaft to about 8.5 %. Hence, an ever increasing part of 
professorships in Erziehungswissenschaft became oriented towards EB. The trend is also visual in the 
funding of research where for example BMBF and the German Science Community (DFG), an 
important third-part financier of science, have supported and implemented special programs, 
development projects, for EB (cf. Zugenrücker and Weishaupt , 2008, p. 32; Zlatkin-Troitschanskaia 
and Gräsel,  2011, pp. 9-11). The impact on and increased focus of empiricism in German research 
even got an epithet, `Die Empirische Wende` (The Empirical Change). The proponents of it argued for 
a more utilitarian approach of research to enhance German education quality and competitive 
chances (Klieme, 2006, pp. 765-768; Buchhaas-Birkholz, 2009, pp. 27-28), though the opponents 
underlined the perpetum mobile of such research in which conclusions/results lead to questions 
destined for empirical (measurable) research;  the steering of research into EB (e.g. Bellmann, 2006, 
pp 487-488; Dietrich, Heinrich and Thieme, 2011, pp. 9-11). 
 

4. Methodology and theoretical lens 
 

The frame narrative of the study is about a quantitative research field QCE that has been able to 
develop, establish and position itself, as well as influence education policy and education practice. 
The outcome has been the institutionalization of ILSA by an epistemology based on a normative 
supremacy with origin in economic management (concepts and values), experimental psychology 
(psychometric) and mathematics (mathematical analysis, linear algebra, stochastic analysis, 

differential equations and measure-theoretic probability theory). The consequence has been the 
establishment of value laden but vague concepts in education as quality, standard and assessment. 
The study uses a German state as a case study to show how these emotive concepts empirically form 
a relational web of pattern in which actors´ positions, positional changes, as also forms of capital, are 
affected. All these aspects are part of the French sociologist Pierre Bourdieu´s field working theory of 
reflexive sociology, chosen as the theoretical lens in the study. 
 

4.1 Choice of actors and demarcations 
 

The subjects of the study are actors on a local level, Bavaria, that were involved in the 
implementation, the practice and the monitoring process of the three concepts: quality, standards 
and assessments. One actor, IQB, is situated on a national level but is included partly due to the 
central position it can be said to hold in this practice, but also the significance of this actor as a 
representative of the structural steering from a national level to the local level (associated with IZB). 
Still, there are other actors involved in the process but the focus of this study was the local level.  
Another decision was the demarcation in time after 2000, the year the first PISA study was 
presented, though some of the presented data is in time situated before 2000 in order to exploit the 
background and give a more detailed interpretation of events decisive for the understanding of the 
study´s objective. 
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4.2 Pierre Bourdieu´s field working theory 
 

Pierre Bourdieu`s field working theory23 in sociology entails a bridge between structural (positivist) 
and phenomenological (post-positivist) interpretations of the world, between vision of objects and 
subjects. Bourdieu envisioned the social world as accumulated history, hence, a narrative cannot be 
mechanistic, cannot be reduced to a theory were people are exchangeable (Bordieu, 1997, pp. 217-
218). It is based on the perception that society consists of a struggle between and within different 
fields where individuals are predestined by habitus towards their particular field. Though it does not 
mean that the individual will make this transition, she may not succeed, but she is always influenced 
in choice and possibilities. The power of the fields are the amount of (historically) accumulated 
distinctive capital each field hold, and capital is a central term and explanative factor of the 
individuals habitués and by that, the chance to succeed. Bourdieu separates four forms of capital: 
economic (dominant), cultural, symbolic and social (Bourdieu, 1986, pp. 241-258; Bourdieu, 1990a, p. 
55). The working theory is relational, the fields stand in a set of relational correlations towards each 
other but these are not fixed or permanent, as the relations shift in the constant struggle for 
dominance or status quo, the fields’ amount and predominant type of power change (Bourdieu and 
Wacquant, 1992, pp. 224-235). The struggle is also a part of the dominant`s efforts to inscribe a just 
legitimatization of their dominance – in the eyes of the dominator and dominated – through the 
transferring of a subjective value system preordained to uphold the vision of being objective 
(Bourdieu, 1996, pp. 264-265). The relational analysis is at the center of this model (Bourdieu and 
Wacquant, 1992, pp. 224-235). Thus, there is a hierarchy within each field as between fields 
(dominant and dominated subfields) and the corresponding levels between each field share intrinsic 
values. It is often referred to as Bordieu´s field theory but Bourdieu never labeled it24, more 
described it as a useful working model of reflexive sociology (cf. Bourdieu, 1990b, pp. 12-21). 
 

Researchers have often selected specific parts, or terms, of field theory to be the main principle. 
Hilgers and Mangez (2015, pp. 3-4) describe for example, that an essential part of field theory is not 
so much the properties of an object ` […] as the network of (cor)relations that is woven between 
them and other neighboring formations that is the focus of analysis`, it is not the individual object but 
the system of relations that are central to field theory. This is a slight different interpretation then 
given by Bourdieu in his empirical field studies (e.g. Bourdieu, 1996, pp. 10-19) where relations are 
part of individual attributions, an asset or limitation, be it purely individual or individual schools, 
groups, etc. That is, there is no single basic principle to grasp the working theory by Bourdieu, 
conceptual parts cannot be understood or interpreted explicitly, they are always conditioned. `Such 
notions as habitus, field and capital can be defined but only within the theoretical system they 
constitute, not in isolation`, relations are equally conditioned and acquire meaning only within a 
system of relations (Bourdieu and Wacquant, 1992, p. 96). The stress on the fallibility of science 
dependent on either theoretically prepositioned and preconceptualized concepts, or empirical 
postpostitioned and postconceptualized, derives from Bourdieu`s conviction on empirical based 
understanding – research based on statistic, interviews etc. – decoded by a theoretical broad 
reference frame which combine the object and subject. In short neither perspective can in isolation 
unravel what a combined perspective can, the complex reality where the obvious and the concealed 
are homologous (Bourdieu and Wacquant, 1992, p. 96, fn. 48). Both empiricism and theory is 
conditional for the model (or approach). Bourdieu opposed the split or antinomy of methodologies 
by opposing epistemologies in sociological research which according to the working method of field 
theory, derives from the different scientific fields` guardian of territory, the (old and new) dominants 
of dominated subfields in academic research (Bourdieu, 1984a, foreword). 
 

                                                           
23

 The term working theory derives from the outspoken ambivalence of Bourdieu to state his working method 
as a distinct theory. 
24

 Underlined by his resentment for Grand Theories. 
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4.3 Critique of Pierre Bourdieu´s work 
 

Bourdieu´s field working theory has been influential in sociology and implemented in several studies 
up to date, though a particular criticism of its diffuse borders – where to draw the line – is mirrored 
in the multiply ways it has been adopted (e.g. Lee, 2013; Couldry, 2003), partly due to an 
interconnected desire of the practitioner to identify some of Bourdieu´s concepts as the basis for the 
entire working theory (e.g. Cheal, 2005, pp. 154-162). Another critique has targeted the language in 
Bourdieu´s work as inaccessible and abundant which makes the reading and understanding difficult, 
although this is a fact, Bourdieu recurrent argued for the necessity of a specific and exact language, 
devoid of common language, to describe the complex reality. The consequence has been a plethora 
of different understandings and misunderstandings. Bourdieu´s work has also been targeted for 
being specific French context based and not replicable, and his favored motive of excluding 
dichotomies, as social value constructions, is not always implemented in his writings (Swartz, 1997, 
pp. 52-64). One major point is that the field working theory includes the use of both qualitative and 
quantitative data – to acquire and obtain as much as time and skill allows – in order to explain the 
relational pattern of the object.  The scientific high-valued criteria of rigor can therefore be hard to 
claim, implicitly underlined in Bourdieu´s own studies of phenomena in society (as religion, 
education, science) where the empirical theoretical findings are brought forward in an excessive 
language which can give a vague and indistinct impression. However, Bourdieu`s complex use of 
specific language and expressions, refers to the imperative need to understand each property and its 
foundation, based on a precise interpretation of a vast amount of collected data25 and deter the 
reader from making own interpretations (e.g. Bourdieu, 1984, pp. 1-4). The most problematic aspect 
in using the field working model on the study´s aim is that Bourdieu´s work was concentrated on 
individual and collective `utility`, the re- or devaluing of capital which can be seen as in accordance 
with human capital and knowledge economic theories. However, where these portray a singular 
dimension in which the value of the individual can only be monetary estimated, Bourdieu´s concept 
of capital is multiple – economic, cultural, social, symbolic – and not only a measure of monetary 
value but class (or category) dependent, regarding both the meanings and applications of the 
different forms of capital (Swartz, 1997, pp. 75-82; Weininger, 2005, pp. 92-95). 
 

4.4 Method 
 

The method in the study was foremost qualitative, based on interviews, but official descriptive 
statistics was an important source of guidance – acting as a marker of significant events, for example 
the positional changes between and within fields. In that way the study could be said to follow the 
methodology of Bordieu by combining qualitative and (to a degree) quantitative sources, even if an 
orthodox pupil no doubt would have collected data for a component or multiple component analysis.  
 
 

       (Literature/Statistics)                      (Statistics)            
 
   
Design  -----  Fieldwork (Interviews)----- Raw data (Processing) ----- Analysis/Report 
 

Figure 1. Interplay of qualitative and quantitative data in the study.  (Miles and Huberman, 1994, p. 41).  
(Modified by the author.) 

 

The model attempts to explain the role of descriptive data (statistics) as an integrated part of the 
study until the analysis, where it played a minor but complementary role. The main body of statistics 
used in the study comes from BMBF26, Statistisches Bundesamt27 and IQB, working on the German 

                                                           
25

 The collection of data in Bourdieu´s work often involved sizeable project groups of colleagues, students, 
administration and external agencies. 
26

 The Federal Ministry of Education and Research. 
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federal level, respectively the Bavarian Education Ministry and the State Office for Statistics from the 
state level. The exceptions (and minor part) are statistics done by individual researcher or group of. 
The former statistics were more comprehensive, containing a variety of aspects while the latter was 
concentrated on a single or a few dimensions. One more important difference is that the latter was 
sometime funded by actors with special interest in the outcome as the study by Klaus Klemm (2015), 
funded by the German Telecom Foundation.  
 

However, the major part of the data comes from the interviews, conducted at or close to the 
informant´s workplace. Official representatives from the contacted institutes were always sought but 
when this was not possible the network, built up during the preparations for the study, formed a 
second opportunity. The dialogue with the representatives were more formal than with the network 
but since the meetings were of some length – between 35 to 90 minutes – it meant that personal 
opinions were always given a certain space. One contributing factor was probably also that the 
informants were quite relaxed in the meetings, more curious and interested than reserved. They 
were all contacted by mail which included the same explanation of the study, its background, focus 
and the areas of specific interest28. The total amount of informants were fourteen: one former chef 
of the education ministry, three teacher unions representatives from two different unions, one 
researcher from ZIB, one researcher from TUM, two `experts` of PISA – that is, one reputable 
researcher from LMU29 and one expert in informatics30, one researcher from the ISB/QA, one 
researcher at the IQB and three teachers and one principal from the secondary school form 
Gymnasium. Each interview began with an introduction and background of the study, after which the 
informant was assured anonymity. Only at one occasion was a promised interview cancelled and it 
concerned a statistician for one of the teacher unions.  
 

The questionnaires that were used in the interviews were semi structured although the emphasis did 
differ depending on the informants – previous or current – position. All interviews were recorded 
and processed in three steps: first listened trough, secondly transcribed (from German to English) 
and third, the transcriptions were used to analyze the data by focusing – selecting and reducing – 
that is, to simplify and mark the statements that were valid for the study´s objective which is a 
precarious operation for an inexperienced researcher (cf. Miles and Huberman, 1994, pp. 9-12). 
There is always the subjective influence by the researcher, but the guidance of the research 
questions and the use of a reflexive sociology – to question the researcher´s interpretations and 
influence – have (hopefully) maintained the study´s equilibrium. Another critical part of an 
explanative qualitative study is its description of claimed causality, events linked into a timeframe 
meant to explain the outcome. At worst the relationship is invented, at best interpretable. The frame 
narrative of this study is a try to as clear as possible, let the reader understand the researcher’s 
interpretation of causality – the underlying assumptions about the chain of events portrayed in the 
study, how certain events were linked. 
 

The crucial part was the analysis in which the collected data were organized and systematized in 
order to be interpreted, that is, to give the findings meaning and content. In other words, the raw 
data were reduced and framed by the premise of the study to a higher abstract level (cf. Friedrich, 
2008; Robson, 2005, pp. 269-277). In this part the data was carefully compared to the concept and 
parts of the working theory by Bourdieu. In the analysis some features of the data was rather obvious 
whereas the relevance of other phenomena took time and a considerable amount of work to 
disclose.  
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 The Federal Statistical Office. 
28

 See appendix 2. 
29

 Ludwig Maximilian University. 
30

 A prominent figure in the early PISA debate in Germany. 
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4.5 Validity and reliability  
 

The study is empirical and context based, it includes both quantitative sources, statistics, as well as 
qualitative, interviews. Hence, multiple methods are used which make data and methodological 
triangulation of the study possible (cf.Torrance, 2012, pp. 113-114). Multiple methods can be a tool 
to extricate and condense a mass of divergent data, together with theory, into a logic entirety, a way 
to present a reality. However, it can also become the misrepresentation of if not rigorous conducted, 
instead of an entirety it becomes diversity (e.g. Bryman, 2007, pp. 20-22). The data collection by 
these methods is presented so as to ensure the validity of instruments. The inferences by the data 
are developed step by step and as completely presented as time and space allowed, making a 
scholarly judgment possible, being it representative or misrepresentative. Validity also concerns the 
selection of informants; that the sample corresponds to the objective of the study. The informants in 
this study can be said to consist of two blocks: one chosen first-hand by the researcher and one 
made possible by the built up network on location. The validity of the latter can be questioned but in 
a case study on foreign soil, this is a stipulated condition. It has the advantage of creating a preset 
relationship of trust and make room for a less formal discourse. 
 

In sociology, the reliability of research depends on a high degree on the instruments (methods) used, 
that is, that they are used – and well suited – to extricate the objective of study. The researcher has 
to explicate and motivate the use of methods:  that they are in distinct accordance with the aim of 
the study. However, a degree of subjectivity will always be present, and at worst predestine the 
outcome, therefore the researcher must not only claim but be able to inscribe the analytical practice 
of the methods (e.g. Brym and Lie, 2007, chp. 2). In the present case, the recorded interview data is 
the most valuable source to ensure the consistency with the outcome of the analysis. 
 

4.6 Ethic consideration 
 

The study was conducted in accordance with the Swedish Research Council's four basic principles of 
research ethics: (1) the requirement of full participant information regarding the study´s objectives, 
the participants` role and the right to discontinue, (2) the requirement of consent, (3) the 
requirement of confidentiality and (4) the requirement of research data available only for research 
(Forskningsetiska Rådet, 1990, pp. 5-14). One important dimension of the study was that it was 
carried out in another state which meant that the researcher was dependent on the benevolent help 
from researchers who were well acquainted with the German and specific Bavarian context. The 
research ethics were therefore always in the foreground and worked as a set of rules of conduct. 
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5. Results and findings 
 

The presented actors may give an impression that they all were official representatives of institutions 
and groups. This is true in sense of some – BLLV, ISB/QA, ZIB, IQB – where an official request meant 
that the researcher was asked to get in touch with, or was approached by, a selected person. There 
are, however, individuals included in the study belonging to professions important for the study but 
not acting as official representatives of these. They are part of the network of informants, former 
described, which arose in connection with the preparation of the study. In the presentation 
informants belonging to the same or similar, category have been merged. The idea was to facilitate a 
comparison. For the reader´s convenience, the section begins with a chronology of events and dates, 
important for the understanding of the German educational context. 
 

1995: German takes part in IEAs survey the Third International Mathematics and Science Study 
(TIMSS).  It is the first time since the 60s (IEAs FIMS31 survey) that Germany is included in an 
International Large-Scale Assessment. Development of educational standards in the subjects 
mathematics, German and first foreign language. 
 

1997, June: KMK presents and discuss the, in some parts, bad results of the TIMSS study and the 
OECD study Education at a Glance. The Konstanzer Beschluss (Konstanz Decision) in which KMK 
declares to develop measurements aimed at securing the quality of education and also to engage in 
international and national comparisons of educational achievements. The participants of KMK, 
including union representatives, declare that an intense quality debate is vital (KMK, 1997b). 
 

1997, October: KMK decides to develop and initiate standards for educational certificates on a 
Länder equal basis to secure the quality on external and internal evaluations, grounded on an out-
put orientation (KMK, 2015a) 
 

2000: Germany takes part in PISA-I and the enlarged PISA-E for comparison of the Länder. 
 

2001/2002: The PISA test results are published and the so called PISA-Shock follows depending on 
the bad test results. At the same time KMK announce a Handlungskataloge (Catalogue of Action) 
containing seven priority areas of which number five reads `Securing Quality through obligatory 
Standards and Evaluations`(Tillman, Dedering, Kneuper, Kuhlmann and Nessel, 2008, pp. 90-91). 
 

2003: Establishment of the Bavarian agency for quality within ISB, the acronym of ISB thereby 
changes interpretation into State Institute for School Quality and Educational Research. 
 

2004, December: The decision of the implementation of equal educational standards in all 
Bundesländer by KMK. An openly declared paradigm shift takes place oriented towards output, 
reporting and system monitoring (Bildungsstandards der Kultusministerkonferenz, 2004). 
 

2004, December: The Institute for Educational Quality Improvement (IQB) is created and funded by 
KMK and the BMBF. IQB will be responsible for the implementation of the Bildungsstandards and the 
supervision of the German school performance. 
 

20006-07: The Federal Reform which mark a split32 between the KMK and the Federal authorities. 
KMK vote to become less dependent on the Federal authorities in matters of education. However, 
the latter manage to bring in the article `Feststellung der Leistungsfähigkeides Bildungswesen im 
Internationalen Vergleich ` which refer to the judgment on the level of skill/knowledge in the German 
educational system (or systems) in international comparison. This key area becomes the shared 
responsibility of both KMK and BMBF (KMK, 2007; BMBF, 2007). 
 

2010: The Centre for International Student Assessment (ZIB) is founded by BMBF and KMK. It consists 
of the School of Education of the Technical University Munich (TUM), the Leibniz Institute for 
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 First International Mathematics Study. 
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 An historic ongoing struggle between KMK and Federal authorities. 
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Educational Research and Educational Information (DIPF, Frankfurt) and the Leibniz Institute for 
Science and Mathematics Education (IPN, Kiel). The Research Data Centre (FDZ), which is led by IQB is 
also attached. The research area of ZIB is International Large-Scale Assessments (ILSA) of which the 
largest is PISA and the research is carried out by the DIPF, the IPN and the TUM (ZIB, 2012a). 
 

1995 1997-June 1997-October 2000 2001/2002 

KMK-decision 
to take part in 
TIMSS. Limited 

Standards work. 

Konstanzer 
Beschluss-KMK 
decides to take 

part in ILASs 

Presentation of 
TIMSS. KMK 

decide to work  
on and enlarge 

Standards 

Germany takes part 
in PISA-I and PISA-E 

Presentation of 
PISA results. Pisa-

Schock. 
Catalouge of 

Action. 

 

2003 2004-December 2004-December 2006/07 2010 

Agency for 
Quality within 
ISB. Changed 

interpretation. 

Implementation 
of equal 

educational 
standards in all 

Bundesländer by 
KMK 

IQB is founded by 
KMK and BMBF, 
to monitor the 

quality of 
education in the 

Bundesländer 

The Federal 
Reform. 

KMK and BMBF 
commit to joint 
work in the area 

ILSAs 

The ZIB is 
founded. 

Cooperates with 
IQB. 

 

Table 2. Overview of significant events in the German educational context. 
 

5.1 The Bavarian State Ministry for Bildung, Kultus, Science and the Arts33 
 

Bavaria is the largest and oldest state in Germany. With over 1000 years of history, Bavaria's 
cultural heritage is very much alive today and continues to define the region and its 
inhabitants. The face of Bavaria is unmistakable and at the same time inextricably bound in 
German and European culture and history. Each state in Germany is responsible for forming 
and implementing its own educational policy. Annual comparative studies regularly confirm 
that Bavaria boasts one of the top performing educational systems in Germany (Bayerische 
Staatsministerium für Bildung und Kultus, Wissenschaft und Kunst, no date/a).  

 

The official presentation of Bavaria and its education systems reflects a self-image of a state with 
long standing traditions and an excellent education system, an image that is most common mirrored 
in the views of Germans from other Länder. The State Ministry for Education has undergone 
numerous organizational and name changes and was in time of the first presented PISA studies called 
Ministry of Education and Kultus, responsible for and in charge of the implementation of PISA in 
Bayern. 
 
5.1.1 Higher civil servant in the former Bavarian State Ministry of Education (D1) 
 

The informant (D1) held office in the former Bavarian State Ministry of Education and Kultus for a 
long period, and was a senior civil servant with a high position and life history in education, from 
Gymnasium over teacher profession unto early attachment to the ministry. The informant studied at 
a Gymnasium at a time when only a small fraction, about 1/10, of the students entered that school 
form depending on achievements and qualifying notes. It was an elite institution in which students´ 
amount of (economic and symbolic) capital, made a difference, that is, those with the proper habitus, 
`[…] the systems of disposition to a certain practice` (Bourdieu and Wacquant, 1992, p. 77). The 
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 The ministry responsible for school administration and school inspection. 

http://zib.education/en/forschung/dipf.html
http://zib.education/en/forschung/ipn.html
http://zib.education/en/forschung/tum.html
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individual´s that know the game34, had the best possibilities. Being a part of an exclusive minority in 
education indicate to have, or have assimilated, the habitus of the field, the inferred notions of that 
specific field´s collective ideas and associations of what it means to belong to it. The informant´s 
educational trail that provided a successful bureaucratic carrier with the outcome of a high post in 
administration, has in itself, by the educational field´s  notions of valued cultural capital, 
incorporated in the individual´s sense a high esteem of the practiced tools used in the field to 
differentiate its collective. These are in the educational field tests, assessments and cherished 
competitive assets – certificates, degrees, diplomas – imposed on and by the members of the field. 
The bureaucratic field is close bound to and dependent on the educational field in ways of 
reproduction. It is the education system in form of the primary, and to a degree secondary, school 
that mediate the reproduction of a state and in so, the bureaucratic field with its control marked in 
regulations and prescriptions (Bourdieu, 2005, pp. 111-118). In a sense, bureaucratic administration 
is founded on principles brought in by education and become the refinement and justification of it.  
 
5.1.2 The beginning 
 

In 1995 Germany took part in two sections (excluding the part for primary school) of the IEAs TIMSS 
survey, the first major ILSA in Germany since the 60s. However, the decision to take part is partly 
clouded and difficult to find in spite of being such a subversive event. That it was a big surprise was 
underlined by D1 `In 1995 Germany decided to take part in TIMSS study and that was a big 
astonishment […] a surprise for the whole teacher body and most of the education ministry`. There 
was no real anticipation or preparation in the Bavarian state administration that Germany was just 
about to take part in an ILSA, no indication of what was to come. TIMSS 1995 was conducted by the 
Max-Planck-Institut für Bildungsforschung (MPIB), the Institut für die Pädagogik der 
Naturwissenschaften (IPN) and the Humboldt University in Berlin. The survey showed that German 
students were not among the best achievers in mathematics and physics. ‘(D1) The result for 
Germany was bad, the first shock [and it was] the reason behind the Konstanzer Decision [by KMK ] to 
compare, but foremost to compare nationally, between the Länder […]`. The aim was to secure 
system relevant steering knowledge by comparisons of the German Länder (KMK, 1997a; Tillmann et 
al, 2008, pp. 16-19), it had until then not been politically possible. The Konstanzer Decision was a 
landmark in that respect, enforced partly by the political pressure caused by the bad outcome. The 
two main political blocks in Germany by that time was Socialistische Partei Deutschland (SPD) with its 
allies, and Christlich Democratische Union Deutschland (CDU) with its Bavarian ally CSU. These two 
fractions in KMK often formed two opposite blocks. KMKs history is somewhat marked by a recurrent 
struggle between these blocks, and the Konstanzer Descision is therefore quite unique with the SPD 
block finally agreeing (after an intense and intern struggle acoording to D1) to the testing and 
comparison of the Länder. However, the aim to take part in ILSAs did not include the PISA study since 
it was not set. The KMK established a chef office commission of Quality assurance in schools to work 
out a frame of collective preconditions of the Länders educational systems on the basis of the data 
from TIMSS 1995 and OECD35 (KMK, 1997b). In the chair of the commission was a delegate from 
Hamburg, a representative of the SPD block. D1, who also at that time a member of the commission, 
portrayed the delegate as a fierce proponent for empirical research. Then, in 1998, OECD made an 
offer; Germany was invited to take part in the PISA 2000 study. 
 

(D1) […] and then suddenly OECD came with an offer to include (Germany) in the PISA-study. 
We [KMK and Federal authorities] decided to take part in the PISA study but we wanted an 
extended version, in order to fulfill the obligations of the Konstanzer Decision, and PISA-E 
could accomplish just that. 

                                                           
34

 The metaphor of `game` in a field should be understood as following regularities but not explicit and codified 
rules. It underlines and accentuates the necessity of habitus for the feel of the game (cf. Bourdieu  and 
Wacquant, 1992, p. 98). 
35

 Education at a Glance. 
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There were no real interest in the international part (PISA-I), it was the Länder comparison (PISA-E) 
that made the KMK decide to take part in the PISA study. Prof. Jürgen Baumert became head of the 
study, by then a director of the MPI, one of the early centers of EB in Germany, established 1963, and 
one of three institutes that had been involved in TIMSS 1995. 
 

In the field theory the domain of a field embodies the principles by which certain ideals, ideas and 
values are incorporated and expressed by the collective, the doxa of a field. The boundaries of a field 
are marked by the transition into other or changed sets of principles, and different fields are standing 
opposite each others in a homologues hierarchy of dominated and dominant. Every field is an arena 
where the individuals compete to position themselves. The rules of the game are always the 
underlying principles which weight can shift depending on the temporarily outcome of the continues 
struggle among the collective and the status of the field`s believed value (cf. Bourdieu, 1990a, pp. 88-
89). The result of TIMSS 1995 meant that the up-to-then dominant research field in education, 
Erziehungswissenschaft, became questioned by the political field, by other research fields as also 
from within the field itself.  It was a start of transformation of positions in which EB, by then a 
subfield of Erziehungswissenschaft, proclaimed itself36 as the interpreter of objective (educational) 
truth. The outer signs of this were for example the chosen chair of the commission for Quality 
assurance in schools (an intransigent herald37 of EB), the head of the PISA study and the employed 
institutes. 
 

The motives behind Bavaria´s and Germany’s involvement in the PISA study were partly a desire to 
compare its education system, to know its standing as a highly competitive education system, in 
other words to confirm its superiority. 
 

(D1) A lasting abstinence after about 25 years without international comparisons, a 
wish to compare […] It was a general view that education in Germany were of high 
international standards. 

 

 Even so, on account of the TIMSS 1995 results 38, Bavaria was one of the first Länder that introduced 
new tests and measurements in different school subjects, formally to secure the quality but the act 
also held a legitimizing aspect: legitimizing the measurements tools and the education politic in the 
state.  `(D1) In Bavaria we acted on the consequences of TIMSS. In 1998, that is before PISA, we 
introduced performance tests and comparisons, and they were extended.`  The undertaking of tests 
and assessments were though not decentralized to regions (in Bavaria) or individual schools.  
Following the Bavarian tradition of a strict and centrally controlled education system, they were state 
ordered and state managed. 
 
5.1.3 PISA 2000 
 

In December 2001 the results of PISA-I were presented in the Medias and were met with 
astonishment and surprise. Even if the number of articles by the press were substantial, the peak was 
reached in June 2002 when the result of the Länder comparison study, PISA-E, was presented 
(Tillman et al., 2008, p. 72). Beside newspaper articles the result was published, discussed and 
debated in an endless number of the Länder´s official documents, meeting papers and so forth. 
 

(D1) In Germany it was a media circus, partly not understandable. In Germany 480 articles 
were written in the first week, in Italy 27! […] The attention was incredible, Bavaria came out 
as the best, close to and comparative with many nations results [in PISA-I] we [in the ministry] 
was called upon the evening before and nothing were allowed to be disclosed […] and it 
[Bavaria’s result] was not such a great surprise. `  
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 Elevated by the comparative educational methods used in the TIMSS 1995 study and Education at a Glance. 
37

 As in the originally sense, a messenger of proclamation from the dominator, the ruling or noblemen, or in 
this example the hegemonic value construct. 
38

 The sampling came from 15 of the 16 Länder and the outlay of the results were not Länderspecific. 
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The image of Bavaria´s education system seemed to be confirmed but there were problem areas that 
the PISA-E supplementary questionnaire showed: the high number of school leavers without 
certificates, gender specific related results and socioeconomic aspects. ` (D1) The result showed 
gender specific, ethnical and social inequalities, quite a substantial at-risk-group.` These results were 
met with surprise, that is, the significance of them in Bavaria. In Germany as a whole, the disparities 
in educational possibilities for children with different socioeconomic background were already 
documented. 
 
       

Children of academic                   Children of nonacademic 
 

100 children                                       100 children 

 
                   88 children            Secondary   school           46 children 

 
                      83 children              Tertiary school               23 children 
 
 

Diagram 1. Percentage of children with academic and nonacademic educated father, at secondary and tertiary 
school form in Germany 2005. (From: Isserstedt, Middendorff, Fabian and Wolter, 2007, p. 111.)  
 

However, the result now stressed the severity of these issues in Bavaria and as a consequence the 
extent of the inequalities in the education system became official and public knowledge (e.g. Stanat, 
Artelt, Baumert, Klieme, Neubrand, Prenzel, Schiefele, Schneider, Schümer, Tillmann and Weiss, 
2002, pp. 19-22). Rotte and Rotte (2007, pp. 297-298, 301) showed that Bavaria was the German 
state in which access to higher education had the highest correlation with the student´s family´s 
socio economic background. With the PISA study the interest for education in general was elevated 
and the schools, and their test results became the focus of many educational actors and parents.  
 
5.1.4 Standards and epistemological implications 
 

Standards were to some extent already established in German secondary school in the mid 90s, but 
the boost came with the outcome of TIMSS 1995 and PISA 2000. The development of common 
standards for all Länder was a de facto accomplishment which depended highly on the pressure 
towards a more standardized and comparable education system in Germany.  
 

(D1) We developed standards, something we did not have, but since 2004 we have them in 
German, Mathematics, Science, Biology, foreign language and they describe what competence 
a […] student must have as also [the performance levels] of different school certificates, which 
all Länder have made an obligation to follow […]. 
 

The circumstances demanded action and a set of standards were introduced, and the applied tests 
were worked out on so called Regelstandard, based on the average level, such as the average 
competence level of the pupil in 4th grade ought to reach (e.g. KMK, 2004, p. 9). However, KMKs 

88 % 46 % 

94 % 50 % 
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decision to use Regelstandards did not follow the advice of the expertise involved in the preparatory 
work who had recommended standards based on minimal levels (Klieme et al., 2007, p. 27).  
 

Standards and tests resulted in an increased awareness of the hierarchical education system but 
instead of questioning the selectiveness, parents now stared to demand access to best practice. The 
Bavarian reform of secondary school was a consequence thereof. Hauptschule had always been the 
least prestigious school form, seen as inferior to Realschule and especially Gymnasium39. In table 3 
the starting point is around the year 2000, even if the increase of the number of students at 
Gymnasium and Realschule had been a trend before, it now became manifest.  
 

 
Year 

 
Gymnasium 

 
Realschule 

 
Mittel/Hauptschule 

 
Wirtschaftschule 

 
Förderzentren 

 
1990 
1995 
2000 
2005 
2010 
2013 

 

 
26,8 
26,4 
26,5 
29,7 
32,3 
32,3 

 
27,6 
27,2 
27,3 
26,2 
29,9 
33,0 

 

 
38,1 
38,3 
37,8 
35,9 
30,1 
27,2 

 
3,2 
3,5 
3,3 
3,4 
3,3 
3,1 

 

 
3,6 
3,9 
4,4 
4,1 
3,6 
3,6 

 
 

Table 3. Percentages of students in 8
th

 grade in Bavaria divided on secondary educational paths 1990-2013. 
(Source: Bayerische Staatsministerium für Bildung und Kultus, Wissenschaft und Kunst. 2014a. Reihe A, 
Bildungsstatistik Heft 59. Tab I 2. Relative Schulbesuch in der Jahrgangstufe 8 in Bayern.) (Modified by the 
author.) 
 

Education moved towards a marketized arena where actors (pro)claimed the equal privilege to 
compete by access to best practice; the inflicted epistemology set the modus operandi.  At the same 
time, the cultural reproduction transmission was confronted – in terms of the link between 
knowledge, power, socialization and education – and even if the reform of Hauptschule into 
Mittelschulen can be seen as part of a genuine organizational reply on a new demand, it can also be 
viewed as a way to secure the existent reproduction. Hence, the increase of students at Realschule 
2010-2013 vis-à-vis the standstill at Gymnasium is one sign of adjustment where a demand on 
reforms could be interpreted as averted into a school form less attended by the categories with most 
capital. The public demand on equal terms was thus channeled and the societal structure sheltered, 
with the outer signs of democracy (cf. Swartz, 2000, p. 209). 
 

ILSA (re)introduction in German context did not just create a consecration of the face value and 
orientation towards practical solutions (standards, assessments etc.), it also meant a theoretical 
commitment in terms of acceptability, translation and familiarity with the imposed discourses. 
 

(D1) Germany had the last 20 years [only] taken part in minor international studies noticed by 
few, they were regional and nobody believed in empirical research […] the empiric first of all 
had to set itself. That education could be measured was unbelievable for the Professors […] 
the Germans had ignored the American educational research for 20 years. In America they had 
different kind of tests and the results were followed up and then they had these anchor items 
since the 70s in USA. [In that way] they could follow the development over time. 

 

One mayor cause of dissensions was that German education had, more or less, been oriented 
towards the classical Bildungsconcept where education was seen as a fostering of individual and 
society values where one part was the development of the innate skill, the profound change now was 
the development of educational basics in terms of prescribed topics of the ILSA. 
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 Gymnasium could be translated into grammar school and Realschule to junior high school. 
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(D1) For example, PISA does not test German [language] according to the traditional 
Humboldt view […] instead the students are examined if they can read functionally, examines 
literacy not literary education. You must remember that PISA measures a segment and that 
this segment is Anglo-Saxon embedded, utilitarian, the competence of what the students must 
have in the working life. It`s good but that is not the only thing that is conveyed in education d 
in education. 

 

ILSA did not just come as a limited test, it was a breach of the old in favor of an intensified 
individualistic economic concept marked by a new technocratic language, alien even for the 
administration in the state. 
 

(D1) The specific language of researchers in the psychometric field contains and includes quite 
different terms, concepts and meanings then in traditional pedagogy and administration. We 
had to learn it all anew, it was not easy, a total different scientific language and a scientific 
knowledge that we had to make use of in administration practice. That was the most difficult 
part […]. 

 

5.2 Trade Union for Education and Science (GEW) and the Bavarian  
Teacher Union (BLLV) 

 

Two unions in education that can be said homologues, not just of member groups included but also 
on the basis of their structural organisation and background, are GEW and BLLV. However, the 
dissimilarity of organizational level – GEW is nationwide, BLLV Bavarian specific – and a changed age 
structure of members against a continuous stable ground, are markers of difference that direct the 
focus of GEW to reestablishing (internal focus) and BLLV to growth (external focus). 
 

GEW is an independent education sector union affiliated to the German Trade Union Confederation 
(DGB), which organize educators and teachers in schools, universities, early childhood education, 
vocational training and adult education. In Bavaria it has about 10 000 members, in Germany all 
together about 250 000 (GEW-Bayern, 2015). It is the largest organization in the educational sector in 
Germany, about 70 % of which are female. The age of the members has gradually become higher, 
`The age structure of our membership has shifted dramatically in the last decades. We have grown 
older` (GEW, 2015). Each of the 16 Bundesländer has their own regional GEW executive committees 
responsible for much of the daily work in each Land.  Every 4th year a convent is hold with delegates 
from all 16 Bundesländer. BLLV is an independent organisation with about 55 000 members. It is the 
largest and oldest teacher and educator union in Bavaria, counting 1861 as the founding year. It is 
represented in every region of Bavaria and has a strong local attachment with representatives 
organized in a hierarchic frame. Every 4th year delegates from all over Bavaria meet at the so called 
Landesdelegiertenversammlung where the governing body is elected. (BLLV, 2015a).  
 
5.2.1 GEW (D2), BLLV (D3, D4) 
 

The disparity in terms of GEW being the nationally largest education union though small in Bavaria in 
contrast to BLLVs long standing position as the education union in the state, expose a significant 
difference of positions in the state. A state in which traditions and continuity are highly regarded as 
mediated by the hegemonic state party CSU which base its position and legitimacy on the 
maintaining of traditions and typical Bavarian values, or cultural capital (cf. CSU, no date). `(D2) […] 
there is a very strong constellation in the education sector that represents the teachers and takes part 
in the educational politic [BLLV] and GEW is in Bavaria, compared to the other Bundesländer, very 
weak`.  
 

One example of the BLLVs influence on educational politic according to D2, was the unaltered 
tripartite education system of the state, said to be a consequence of BLLVs stand on the issue, unlike 
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GEW that wanted a prolonged time in primary school40. PISA 2000 seemed to confirm the CSUs vision 
of an excellent education system which had consequences for the unions work because why change 
a winning concept? 

 

(D3) It was quite bad for us [BLLV] that wanted to take part in the education politic since the 
responsible in charge could always ask why, we were already the best, as also when we asked 
for reforms such as decentralization and projects.  (D4) It is more difficult now […] they say 
that we need the three different school forms from 5

th
 grade and that is decided […] and when 

other Länder introduce reforms [of the tripartite system] and show improvements then they 
have no interest, they say it is not relevant for us. In Bavaria the notion of the individual´s right 
to develop its talent and personality is very strong also among the parents, it’s a very fixed 
talent concept. 

 

The notion of the right to develop one´s abilities is not specific for Bavaria, it is for example inscribed 
in a KMK decision (2009) for all the German Länder . However, this declared and decided individual 
right in line with the doxa of ability, genetically transferred and inherent, was said to be a cause of 
professional distress among teachers responsible for setting the marks in 4th grade, the marks which 
determine the students´ path of secondary education. D3 particularly pointed at the limits of marks 
in pinpointed school subjects as set by ILSA (mathematics, science, literacy) to show the full extent of 
the individual´s ability, and how it was used by the educational authorities to justify the education 
policy (cf. Schneider, Preckel and Stumpf, 2014, p. 6).  
 
5.2.2 PISA and economy 
 

D2 and D3 underlined that the PISA test construct caused Bavarian students problems since the 
traditional tests did not include such forms of testing (multiple answers etc.). The validity was 
questioned on grounds of students and school forms not included, for example the good results of 
Sachsen were a relative high proportion of students in special schools had been excluded. 
Furthermore, PISA had played a decisive role in pin-pointing socioeconomic aspects but no real 
change or guided management had followed.  
 

(D4) For example the social links or the magnitude of social selection, the CSU never wanted it, 
never wanted it to become public. It was only done when Bavaria took part in the study and 
then it was rapidly pronounced as an issue in all the Länder. (D3) […] The link between 
educational success and the income and educational level of parents, is still exceptional 
compared to other Länder. (D2) […] also that the possibility of education in Bavaria compared 
to other Länder has the strongest link to the parents´ income. This is in the [PISA] study and 
something to work on but what is said has had no effect. 

 

The close relations between the political and the economic fields in Bavaria are part of the 
problematic socioeconomic differences in education, in other words, diversity as a necessity.  `The 
focus of the Bavarian school system lies on a custom-fit education to support individual talents, skills 
and the plans of children and teenagers for their future`, `The dual vocational training system for 
young specialists is a guarantor of high quality standards for Bavarian employees.`, `The Bavarian 
school and training system provides the requirements for Bavaria’s companies to succeed globally.`  
These passages are all excerpts from the brochure `Bavaria. A guide for Investor` by the Bavarian 
Ministry of Economic Affairs and Media, Energy and Technology (2014). The education system in the 
state portrayed as a developer of future possibilities, a signatory of a promise to secure the needed 
skills for the economy where dedication and loyalty is inscribed in the workforce. 
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Diagram 2. Average number of days lost due to strikes and lockouts between 2001-2010 per 1000 employees 
(Bavaria. A guide for Investor, 2014, p. 83.) (Modified by the author.) 
  

The education ministry’s official claim on improving the educational equality, based on the findings in 
PISA, must be seen as part of the main policy objective of economic development in which 
stratification of education, in terms of securing the subdivisions of classes within, is taken for 
granted, a created (illusory) reality. An education system where privileges – referring to the 
socioeconomic differences – is countered, has the implication of adjusting the equity and thereby the 
human capital, in sense of limiting the provision of skilled adjustable `units`. ILSA, as OECDs PISA 
study, contains an implicit promise to secure an education system with the knowledge it needs to 
uphold the competitiveness of the economic performance of the state (cf, Hartung, 2011. pp. 90-91). 
If a state, like Bavaria, already is proven competitive in regard to other (Länder), what justifies then 
costly adjustments of equality improvements? Which is costly in a double sense, that is, the actions 
are economic costly as also `costly` in respect to the deflation of a political ideology based on 
distinction (cf. Rotte and Rotte, 2005, p 8). 
 

However, the demography of Bavaria is a forbearer of change. Four out of the seven government 
districts are estimated to have had a decrease in population in 2020 (ISB, 2012, p. 6). Although the 
number of births is estimated to show a small increase in 2020, the long term trend shows a decline.  
 

 
 

Diagram 3. Estimated number of births in Bavaria until 2030. (Bayerisches Staatsministerium für Bildung und 
Kultus, Wissenschaft und Kunst, 2014a, p. 25.) (Modified by the author). 
 

In 2011 2,47 million of Bavaria´s  12,56 million residents were immigrants41, 2/3 of whom were born 
outside Germany but in the age cohort 15 years, 9/10 were born in Germany (Bayerisches Landesamt 
fur Statistik, 2012). Hence, 20 % of Bavaria´s population were immigrants in 2011 and the steadfast 
former attitude of CSU on heritage and culture, has weakened (to some extent), probably coupled to 
the demographic trend, an increasing percentage of immigrants of the Bavarian population, that is, 
future voters. The sinking number of the work force also contributes to create a demand in search of 
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more people into the work force. It is visual in the Bavarian Ministry of the Interior for Building and 
Transport`s (no date) declaration of the need to incorporate and promote older, part-timers, 
unemployed and immigrants into the work force, to secure the economy. 
 
5.2.3 The focus on measurement  
 

Before Bayern's entry in ILSA, the testing consisted mainly of examinations of a general nature at the 
end of each school form, something that has changed. The subjects and competence levels which are 
now tested are in accordance with the worked out concepts of quality assurance (ISB, no date), with 
the outcome of a more uniform approach, to the detriment of diversity. 

 

 (D2) It really took off with PISA […] it wasn´t a theme [before] because you were content and 
then this trend. You started to measure in numbers and it was made politic, extern and intern 
evaluations and also comparisons in Gymnasium […]. (D3) More and more testing and it’s in 
an idea that you improve the more you are tested […] and our conception of teaching in BLLV  
is in line with process and reflection, and sometimes in PISA the result have their own 
[intrinsic] value and that is the only you look at and in that way you lose the multi causality.  

(D4) [The examinations]  were never used to compare schools, to say this is a better school 
and this is not as good, and in relation to other Länder, it wasn´t interesting and was never 
carried out. 

 

In the schools the orientation towards output in terms of test results and the importance of, had 
given rise to a new phenomena, `teaching-for–the-test`.   
  

(D3) […] a lot [of teachers] prepare the students for tests so they will show god results, and in 
that way demonstrate the story of testing in Bavaria, on what basis these  comparisons of 
schools are done, that it is completely oriented towards [viewable] results, numbers and 
degrees. You lose the oversight of how achievements are reached […] is the total educational 
system caricaturized […] do you learn something from these tests?  

 

 Testing has taken its own logic, within five months (February until June 2015), Bavarian students had 
to take part in five mayor assessments: VERA, PISA, TIMSS, IQB Länder comparison and the (local) 
orientation works (BLLV, 2015b). Even though tests always were a part of education it is a 
prerequisite that this rite be perceived as objective and thus universal (Bourdieu, 2000, pp. 306-307). 
The teacher unions (as all unions) are actors that base their symbolic and societal capital on 
collectivity and group membership, more so than other groups42. In an education system based on 
(proclaimed) democratic values, the legitimacy of the teacher unions depends on the maxim of 
impartiality, the esprit de corps of teachers. It is at the root of the capitals this group possesses: 
academic, social and symbolic. If the corner stone’s of the reflecting image of teachers’ make belief, 
may it bee in the doxa of talent genetically transferred or development through training and 
guidance, the role of ethical and just gatekeepers of knowledge are put into question, it  erodes not 
just the represented (teachers), but also the representatives (teachers` unions). That is the effect the 
testing discourse of ILSA have, because the test results are not (meant to be) put into practical use, it 
is just a symbolic act. In other words, excessive measurements will result in the decapitalization of 
the dominated positions in education. In the dominant positions however, the multiplied testing can 
be used as proof of action and decisiveness, the realizations and implementations of grand 
statements. Hence, it will serve an administrative and political function in justifying an educational 
policy based on its policy rhetoric and economics (cf. Brüsemeister et al., 2014, pp. 232-233). 
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 Political parties are also collective organisations whose strengths depend on number. However, these are 
specified by their ideology whereas unions have the number – the amount of affiliated member from specific 
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5.2.4 Standards, evaluations and accountability 
 

Assessments, measurements and thereby the necessary development of standards were soon to 
become the visual token of success or failure, but what were the gains?  
 

(D4) […] with the measurements, the development that followed were the very forceful 
educational standards […] and the measurements [proved]  if you had reached them or not […] 
it was a very strong notion of `new steering` explaining why the measurements were done but 
the individual school, in practice, did not benefit. 

 

One major obstacle for schools in Bavaria can be portrayed as the centralized steering of education. 
The schools are denied real influence and are not delegated the authority to make any major 
changes, thereby hampering the possibilities to address their special needs and problems. The 
Agency of Quality at ISB, the Bavarian state institute for school quality and educational research, 
manage the state´s external evaluations of quality in schools and make recommendations for the 
schools which are followed up within a stipulated time (ISB, no date/a). The schools are in that 
respect accountable for the improvements but there are no real sanctions in practice. 
 

 (D4) The ISB organize teams that visit and view the schools. They have worked out manuals 
with questions and so forth. They also attend lessons and discuss with the principals, from 
time to time also with some parents. Then they make a report with two or three 
recommendations, the implementation of which has annoyed [because] after some days they 
just ask the schools what they have done and then nothing. (D3) […] you can always learn 
about the results but not how to deal with them and in this I can see a system critical aspect. 
There is a high degree of school accountability but even though you got that, the resources are 
centrally controlled and rarely handed out. 

 

In education standards means that some specific subjects (or areas) are mapped out as particularly 
important, selected as control knowledge, Steuerungswissen. ILSA are build on this ontological 
consecration of system monitoring where governments and expertise are united in their belief in a 
developed reliable control instrument which will improve the education system (cf. Tillmann, 2008, 
et al. pp. 16-17). More specifically, by standards the outcome – seen as the product – of an education 
system can be value dated and schools can be made accountable. It is furthermore the measuring 
stick of individuals and schools (if it is) set by and adjusted to, the specific circumstances of the 
educational segment or part, on which it is applied. However, standards that are set in the upper 
hierarchical levels (the dominant position) where the outcome is general, not adjusted to the specific 
circumstances, involve a process that will alienate and divide. In schools of the lower strata with few 
resources, the possibility to make improvements will not be realistic if not extra resources are 
supplied. In contrast to schools which have better resources based on a `better´ clientele, students´ 
with socioeconomic advantages. The personal identification of the educational ethic´s equality goal, 
teachers` professionalism, dedication so forth, will strengthen and confirm the self image and 
identity of the latter while the reverse occurs in the former case (Bourdieu and Passeron, 1977, pp. 
178, 198). Standards, how they are established, interpreted and conducted and adjusted or not, in 
short who benefits and takes advantage of, is in this sense a way to shade the hierarchy and 
distribution of capital within a field (Gorder, 2000, pp. 330-331). 
 

5.3 Institutes of quality assurance  
 

The reintroduction in Germany of ILSA resulted in the establishment of local and national institutes 
for the monitoring and safeguarding of quality in education. The Centre for International Student 
Assessment (ZIB) is a national institute founded by BMBF and KMK in October 2010. It is located in 
Munich but part of a tripartite cooperation: The School of Education at the Technische Universität 
München (TUM), the Leibniz Institute for Educational Research and Educational Information (DIPF, 
Frankfurt) and the Leibniz Institute for Science and Mathematics Education (IPN, Kiel). The goal was 
to increase efficiency and promote synergy effects by combining the competence of the three 
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partaking institutes and the FDZ, the Research Data Centre (ZIB, 2012a). ZIB is part of the Institute for 
Educational Quality Improvement (IQB) which ZIB cooperates closely with (KMK, 2010a; ZIB, 2012b). 
ZIBs area of research is ILSA and the largest project is PISA (ZIB, 2012c). ZIB was the national project 
manager of PISA 2015 but it was already in 2012 responsible for the national PISA study. The aim for 
ZIB was from start to secure the quality of the PISA studies, promote research based on these studies 
as also research needed (KMK, 2010a). Professor Doctor Manfred Prenzel was the first chairman of 
ZIB and Professor Doctor Kristina Reiss the second (present) chair of the board (TUM, 2015). Prenzel 
had been a former director of IPN and involved in the PISA studies in Germany since the start. The 
story of ZIB is connected to the demand of new and improved centers for teacher training. In 2009 
TUM School of Education was created, responsible for the education and post training of teachers. 
Professor Doctor Manfred Prenzel was elected to the professorship and also became the first dean 
with Professor Doctor Kristina Reiss as the prodean. 
 

This background shows the close (inter-) relationship between TUM School of Education and ZIB, 
something that is characteristic for the limited numbers of members in the community of EB involved 
in the PISA studies. Several of whom has gained high or leading posts in institutes involved in the 
conduct and follow-up of ILSA in Germany (cf. Hartong, 2011, p. 151). Gläser et al. (2014, pp. 283-
289) state that before the Empirische Wende, the number of researchers involved in quantitative 
empirical research were very limited depending on meager funding, a direct consequence of the 
limited contribution of practical value the field produced. The result was that there were only three 
research institutes – MPIB, DIPF, IPN – that specialized in QCE, all funded by the different Länder43. 
When the demand for empirical comparable assessments once again increased, in the aftermath of 
the unification of Germany, only these three institutions could carry out and perform large scale 
measurements. Since QCE are not only costly but also highly complex and demand specialized 
knowledge, the position of the limited numbers of this research community were all the more 
safeguarded and unchallenged. Other educational research institutes and researchers came to adopt 
the empirical quantitative approach, a prerequisite since this was in increasing demand and could 
provide funding, compared to the decreased demand and funding of qualitative, or classical, 
educational research. Research institutes or part of, even had to give up previous research in order 
to stay in the field and adjust in line with QCE (ibid., p. 284). 
 
5.3.1 ZIB (D5), TUM School of Education (D6) 
 

The establishment of research institutes (like ZIB), programs for teacher education (like TUM School 
of Education) and a focused interest on teaching practice were all consequences of the PISA result. 
Whereas other nations created national project managers to handle measurements such as PISA, 
Germany created scientific research institutes with the aim to handle and analyze national and 
international measurements as also to develop research in education, and in that way develop 
special knowledge and skill.  
 

(D5) [Other countries] establish national project managers but with no scientific [base] and 
the data must have a decisive quality if they are to be significant and used as benchmarks […] 
 I think Germany was quite clever because from the start, we let it be a part of science and 
research, as in ZIB. We now have 3 very strong established research institutes and IQB is 
responsible for storing data from and research of, such studies for others to use. (D6) TUM has 
thirteen faculties and the latest/last was the School of Education which include and unite, 
educational science and didactic [and] the main chair was that of EB. Manfred Prenzel was the 
first holder of the chair and this was important for the development and establishment of ZIB 
in Munich […]. 
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 The funding model provided a `shield` against influence from other actors in education, being situated 
outside of the `University sphere´. 
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In 2006 KMK and BMBF decided to take over the comparison of the Länder from PISA-E, that is, not 
to take part in PISA-E. Instead the IQB in Berlin have since been in charge of the Länder comparison 
with IZB doing the groundwork. The organizing, data collection and processing is run by IEAs Data 
Processing Research Center (IPC) in Hamburg and the final stage – the analysis – by IQB.  
 

 (D5) […] well, there is no more PISA-E […] and at the last Länder comparison […]Bavaria was 
not the best, instead it was Sachsen with better results than Bavaria, and that is politically 
quite interesting because now you will see what Bavaria will do with this outcome. Before they 
could say that okay we have a higher selectivity but that is the reason we are better, that is 
really not true anymore.  

 

There is a corresponding similarity between the response by the state (the political field) of Bavaria 
on the one hand and representatives of EB (the QCE field) on the other. Although diverse in 
articulation, the core has been the ressentiment of change. The official response to the Länder 
comparisons in Bavaria – ever since the first PISA study – has been to proclaim the educational 
system´s par excellence. This view has been contested and later measurements, such as the Länder 
comparison by IQB 2012, has marked a rise of other Länders` results and the gradual decrease of 
Bavaria´s (IQB, no date/a). The response has not been in accordance, instead the official version, as 
presented by the Bavarian education minister Ludwig Spaenle and (on the national level) the political 
coalition CDU/CSU, have been to portray education as constantly improving (Bayerische 
Staatsministerium für Bildung und Kultus, Wissenschaft und Kunst, no date/b; CDU/CSU, 2013). EB, 
as represented by institutions such as ZIB and IQB, has been able to advance their claim on 
interpretative prerogative based on specific knowledge and skill to such extent as to have become 
the judge of who is allowed access to measurement data, and by that, who is allowed to validate 
measurements. However, these positions by the political dominant in Bavaria, CSU, and the research 
dominant, EB institutions, mean that a struggle is developing in which the interpretation of  
measurements data  is at the locus. The legitimacy of education policy and by that the politic, is at 
stake.  Hence, EB could be said in a process of increasing its autonomy versus the holder and source 
of symbolic capital (the political field) on which QCE was dependent (Süddeusche Zeitung, 2013). This 
misrecognition of genealogy – promoted, guaranteed and closely linked to the political field – bears 
the marker of a de facto change in the relation between the `servant and the master´. 
 
5.3.2 Quality and selection of competitive criteria 
 

(D5) […] the central themes are international school performance studies, such as PISA, and 
the weight on a certain visibility, that is, Germany as scientifically positioned and positioned in 
research […] and what you can make of the results, for example how you can translate the 
findings in our PISA rapport into school quality. 

 
School quality is materialized by the results of certain selected and measured parameters; it stands 
for the visualization of a school´s competitiveness. In the aftermath of ILSA school competitions 
became established. One most prominent is Der Deutsche Schulpreis (The German School Price), a 
competition44 established 2006 with a price of 100 000 Euro. It was established in the frame of Die 
Deusche Schulakademie (the German School Academy) which is said to be both an agency for quality, 
platform for networks, post educational guidance and a spokesman for successful school practices 
(Der Deutsche Schulpreis, no date/a; ibid, no date/b). The sponsors are two private foundations, the 
Robert Bosch foundation and the Heidehof foundation, and it is promoted by the two media 
partners’ Stern45 und ARD. `(D6) We have in Germany a school price with a quite high reputation, der 
Deutsche Schulpreis, with six worked out criteria that I agree about […]and you also try to apply these 
School quality criteria in [other] evaluations. In Bavaria all schools are evaluated in fixed intervals and 
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 In which the winner is committed to participate in the promotion of the contest. 
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 Stern is a media corporation owned by Bertelsmann, a multinational mass media corporation with specific 
interest in education (Hartong, 2011, pp. 252-265). 
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then these issues are studied.´ Quality can serve different purposes, how it is defined determines the 
precise, or vague, demarcations of its specificness and utility. In broadest sense, it can position a 
nation’s education system – standing and status – and by that, quality can serve as a competitive 
marker of high standard. In the narrow sense, quality can be used to position a small part of an 
education system as an individual school, a class, a group or even a single student. The German 
standards, the interpreter of quality, were a cooperative and beneficial work by DIPF, IPN and 
involved experts (Hartong, 2011, pp 170-172). BMBF implemented the work in cooperation with KMK 
and the mission was given to DIPF and Professor Eckhard Klieme46, to select an interdisciplinary 
expert group47. The aim was to ` […] develop and implement compulsory Bildungsstandards on which 
to base the quality development` (Klieme et al., 2007, p. 14). The recommendations of the so called 
Klieme Expertise included that the Bildungsstandards would be adopted in accordance to each 
educational context, each of the Länder´s education system, thereby avoiding any pitfall between 
theory and practice (ibid. pp. 9-10). It was most likely a necessary precondition to justify and 
promote acceptance of quality standards, as seen in the extensive declarations in the report (ibid, pp. 
55-70) but at the same time the vagueness and differentiated contexts in which standards were to be 
applied – the 16 Länder´s educational systems – meant that other actors could (and would) influence 
the specific quality areas of which education would be assessed. Not just  the ILSA predetermined 
prime school subjects specified in the report, such as mathematics, science and reading literacy (until 
then a term unknown in German education), but also subareas  listed in the German school price 
which in turn would direct the practice of work for educational actors such as administrations, 
schools and teachers.  
 
5.3.3 The rise of EB 
 

QCE was a minor research field in Germany until the late 90s when ILSA made it the research field in 
demand (cf. Fickermann and Mauritzen, 2014, pp 11-13). Since then, the production of empirical 
research data has increased each year. 
 

 (D5) […] well, EB did exist but not that explicit, not to such an extent […] educational research 
– it really has to do with TIMSS, PISA, PIRLS – became more expressively focused on data, less 
on theories, from level of consideration, level of philosophy […] became aware of the 
possibilities to base knowledge of our education system on data. (D6) […] you can tell from the 
number of chairs [of EB] and number of published research that the acceptance has widened 
[…] there are the departments, the German Science Community [DFG and] there are several 
foundations ready to invest in education also in [EB] research, we have no problems to recruit. 
(D5) […] Yes, it is quite interesting, I think. They say it [EB] is at the front, ever more important. 
You can see that the number of professors in the field is increasing but there is also the 
discussion of the amount of data and the need to evaluate it, otherwise there will be an 
overproduction [for no use]. I think that is the most important issue for the future, how do I 
[translate] these data into practical use, into practice? 

 

To a large extent, the strong position of QCE is not just based on the field´s ability to identify problem 
areas or deficits in educational structures, it is founded in the perception of QCE as the redeemer of 
practice, how to solve identified shortcomings, in line with the traditions of natural science. `(D6) […] 
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 Professor Eckhard Klieme the head of the commission, started with an educational focal point in psychology 
and mathematic and became 2000 docent in Erziehungswissenschaft. From 1983 until 1997 he worked in the 
Institute for Test Development and Talent Research (ITB) established 1971 by the German National Academic 
Foundation which was founded by public and private donors, with the aim to promote especially talented 
students. Klieme was 1998-2001 at the Max Plank Institute for Educational Research and has been both a 
coworker and manager of the department of Educational Quality and Evaluation at the DIPF.  He has also been 
involved in the PISA studies and TALIS, another OECD study. 
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 With representatives of general Erziehungswissenschaft and EB, Teaching (and Learning research, Education 
Law and Historic), Systematic Erziehungswissenschaft, Pedagogical Psychological methodology as well as 
Didactics of Mathematics and Foreign Languages. 
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and EB of course use scientific methods and try in that way to promote the understanding of complex  
events […]`, ` […] these verifications of ideas and theories can be further developed thanks to EB [but] 
all the [EBs] limitations, I think that is sometimes not enough considered […].`  In Germany the 
controversy between the quantitative and the qualitative educational field, has been apparent ever 
since the rapid growth of EB. Statements by individual actors in education, researchers and published 
articles and reader’s letters (in paper and magazines) display this conflict. 
 

(D5) Yes there is [this conflict]. I think this is also for the benefit that these controversies exist 
but I often think that it is not necessary in ways of just being two different tools and the 
important part is always the questions asked in the research. I think that quantitative tries to 
expose the overall patterns […]. (D6) […] I mean we thought for a long time that we didn’t 
need it [EB] and the focus was on philosophical grounded theories, besides we also thought we 
had a super school system […] yes it was only with the ILSA that you understood that we 
needed to compare, and to compare you need data, and you need people skilled in this kind of 
research, able to handle the data. 
 

The Research Center of Educational Research48 at the MPIB was responsible for the first PISA study, 
MPIB was established in 1963 in line with a recommendation by the OECD. It was to become one of 
the centers in Germany for EB. The director at the Research Center of Educational Research was 
Professor Baumert, also involved in the TIMSS 19995 survey, and it is a name that is bound to show 
up in discussions with EB representatives. Baumert was one of the few in German research who had 
the knowledge in theoretical philosophy combined with insights in the quantitative field. Professor 
Baumert advocated the enlargement of the study, established a theoretical foundation with key 
terms and included a questionnaire in spite of the limited timeframe – caused by the late decision of 
KMK to take part in the study. Not least, Baumert also underlined the necessity to repeat these kinds 
of studies for the benefit of knowledge and education, and managed to extract a literary serial from 
the results. It was published in nine main volumes: `D6 […] an incredible achievement, without it we 
wouldn't be where we are today`49. The narrative of ILSA in Germany  is closely related to the person 
Baumert in a way that more accurate can be described as a certain reverence based on the notion of 
prime knowledge in both theory, based in philosophy, and practice, based in EB. This dual 
competence or high symbolic capital in two educational fields mattered for the impact of the first 
studies (TIMSS 1995 and PISA 2000). The small community of EB institutes in Germany where all 
present in the TIMSS 1995 and PISA 2000: MPIB, DIPF, Humboldt University and IPN (e.g. TIMSS, 
1997; KMK, 2003). The lack of other educational research fields in the work of these (early) ILSA can 
be perceived as logic and obvious, `common sense`, because of the specific knowledge needed to 
design the tests and interpret the results. However, it bears the inscription of territorial safeguarding 
and misrecognition (cf. Webb, Schirato and Danaher, 2002, pp. 78-79). Insights and knowledge of 
other approaches were present by individual researcher but not representatives of other educational 
research traditions. What followed was the promotion of the idea on education measurability 
(Hartong, 2011, pp. 28-29). Instead of a cooperative alliance involving a wide spectrum of 
educational research fields to work out best guiding principles for education and policy decisions, the 
outcome was a shift of positions, relations and capital, both symbolic and economic.  
 
5.3.4 The aftermath and consequences for practice 
 

The results of TIMSS 1995 and PISA 2000 unleashed an extensive mass of critique targeting actors in 
the educational field, not least the practitioners, the teachers  This heterogeneous group became 
accused of a variety of shortages and educational reforms followed in quick succession. One example 
was the establishment of new educational centers for teachers as TUM School of Education. Though, 
after some time the German results in ILSA improved and normalization took place, the norms of 
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 D1 commented it as `[…] too much for anyone to read.` 
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ILSA. The education debate now focuses on state issues. Among the educational reforms undertaken, 
the Gymnasium reform in Bavaria was especially targeted by D5 as an example of a hasty and ill-
considered decision partly due to the Bologna reform, partly to the steering of education in line with 
economic theory. The follow up of early results showed that German students were older than their 
European counterparts and also that they were examined later. These areas were seen as obstacles 
for the economy which became the main argument to shorten the time in Gymnasium with one year, 
from 9 to 8 years50. 
 

(D5) […] okay, then they shortened the time span of Gymnasium, but the mistake was that no 
one really considered the consequences for the Gymnasium, they just took the Curriculum and 
deleted some parts, the 8 year were excessively compressed and then they were astonished 
that [the students and teachers] were totally stressed, with the only outcome to change back 
again […] I think that this school form was partly sacrificed. It was in accordance to the 
economical orientation, for the renewable of resources, that is,  students seen as renewable 
raw materials […] I don´t k now if it is possible to see in the data […] but the sad thing is that it 
will just add to the educational panic. (D6) […] the term educational panic is quite associated 
with it, that is, many parents seems to think, partly because of studies such as PISA, that 
children must go to the Gymnasium, otherwise they don´t stand a chance […].` 

 

It was the economic impetus that became inscribed in the educational context, the idea of education 
as the single most prominent promoter of future competitiveness. The implemented reforms also 
targeted the stated deficits in reading and reading literacy. Study materials have been renewed as 
also programs directed to promote the knowledge in mathematics and science, the prime subjects of 
PISA and TIMSS, ` D6 […] it came in science [and mathematic] SINUS, it was a large scale attempt that 
tried to improve the Mathematic pedagogy`. SINUS was the first joint venture based on the findings 
in TIMSS 1995 in which State and Länder, in the Bund-Länder Kommission (BLK, 2001), coordinated a 
program in line with the outcome of the measurement. It was headed by Professor Baumert. 
 

ILSA brought in not only an increased intensity of and an emphasis on, comparisons alongside the 
designation of areas of concern, it had wider implications; the inclusion of a foreign language with 
terms and concepts former not relevant or even used in the German educational context such as 
Lifelong learning, Innovations, Performances, Evaluation and Competence (e.g. Gräsel,   2011, pp 320-
328; Spiel, Lüftenegger, Wagner, Schober and Finsterwald, 2011, pp. 305-319). However, the 
foremost prominent term was quality, so in a short time quality steering became the fashion. All the 
German Länder established some kind of Quality Institutes as also programs for the development of 
school and education by data, for example MARKUS/Rheinland-Pfalz, QUASUM/Brandenburg, 
QUISS/Nordrhein-Westfalen, SINUS/Bavaria (e.g. Lücken, Thonke, Pohlmann, Hofmann, Golecki, 
Rosendahl,  Benzing and Poerschke, 2014, pp. 127-128). On another level, the introduction and 
tributal manifestation of the quality concept, changed and sharpened the struggle over authority. EB 
gained theoretical authority in form of quantitatively data backed research as a form of rational 
science construct, with pin pointed school subjects. The authority of practice – for example, which 
reforms that were to be implemented – remained by the political dominant, as seen in the shorten of 
the Gymnasium (and its reconstruction) based more on political legitimacy than rationality (cf. 
Tillmann et al., 2008, pp. 397-400).  While the traditional authority of professionals became reduced, 
the politics claimed success, for example the permeability of the Bavarian education system that 
officially was said to have been much improved (Bayerische Staatsministerium fur Bildung und 
Kultus, Wissenschaft und Kunst, 2015a). However, D6 point to the fact that very few children outside 
the Gymnasium track go on to study at University. Contrary to the official version and proved high 
percentage of successful examined students at college, a published study by the Berlin Social Science 
Center (WZB) and the German Institute for Economic Research (DIW), show that the number of 
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students that do reach college is only 36 %, placing Bayern next to last in comparison of all the 
German Länder (Augsburger Allgemein, 2015). 
 

The measurements and monitoring have for many schools had the effect of increasingly strained 
working conditions, both financially and in terms of staff (more to do). One further aspect for 
practice has been the intensified educational research in schools which have created a counter 
effect, a resistance. 
 

(D5) My research area is school absenteeism and it is an area that many are interested in but my 
experience is that when I try to cooperate with schools – we of course have a dialogue but –  they 
don´t let me in. They don´t want me there to study how they deal with this problem even if it 
doesn´t cost them […] I try to explain the approach of the research, they really don´t want it […] it 
is just perceived as a threat to them when someone from science come […] I don´t know how to 
solve this, I think it is a task that will take a long time before the relations of trust between 
schools and science are [restored]. Especially the teachers are skeptical and sometimes even 
aggressive, because of PISA [they have] the feeling of being controlled and monitored, and they 
are blamed when something don´t work out so well. It is sad because I can see in the PISA 2012 
that we really have improved a lot and we [researchers] have said that it is really thanks to the 
teachers.  

 

Schools and teachers are targeted by the monitoring of their and their students´ performances, by 
parents’ anxiety over the children’s future and by the management of schools – anxious to show 
good results. But this is only the logical outcome of the disparity between the QCE diagnostically 
measurements and the official (state) administration´s follow up in form of a normative quality 
monitoring. Normative as in best practice, what for the moment is judged best, but with the absence 
of practical guidance of the monitored which means that every school has to work out action plans 
targeting their specific problem areas. Hence, the monitoring is based on the same evaluative and 
normative concept as ILSA, being descriptive but not explanative, thus avoiding responsibility for 
actions (cf. Maritzen and Tränkmann, 2014, pp.  42-43). When research become an obstacle for the 
practice in terms of workload, extra time spent and other negative effects with no constructive 
positive outcome in sight, practice exclude research. It can be termed a (predetermined) struggle 
between the repositioned (EB) and the dispositioned (practitioners). 
 
5.3.5 Communication of results 
 

The results of the research by ZIB are brought out and presented in varied forums and forms. One 
important dimension is the political networking, the base and safe keeper (in terms of support and 
funding) of continued research. 
 

(D5) That is done foremost by professor Eckhard Klieme from the German Institute for 
International Educational Research [DIPF] in Frankfurt [who is] very engaged also in the 
networking with the politic […] for example representatives of ZIB goes to the KMK and BMBF 
and have discussions of the results, to explain, take part in podium discussions and answers 
questions from schools, that is, visiting schools when they ask for it. 

 

The data from EB research by IZB must be submitted to IQB in Berlin which stores it. Researchers can 
then apply for the use of the data but the request must include an extensive outlay of the purpose 
and content of the research. D5 underlined that transparency was a cornerstone in IZBs work. The 
public presentation of results from measurements data is presented in national reports, brochures 
and meetings with press and media, small concentrated summaries are made and many official 
presentations. To contribute to the transmission of information and good practices is another aspect 
of IZBs work, for example to let know Germany´s positive trend–and developed methodology–in 
education. 
 

(D5) […] earlier this year, I was in Stockholm at Skolverket and at the Goethe institute […] 
while naturally the Sweden´s story ever since PISA 2000 is a bit different compared to 
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Germany’s […] it was quite interesting and an important task too for IZB that it becomes 
international understood that Germany base our research on evidence so to say, that others 
are aware of the development in [Germanys] educational system. 
 

QCE requires a continuous, reinforcing net working, especially on the crucial political level. Social 
research always depends on political backing since it is research on the society and ILSA is research of 
education, the foundation of society. Hence, the implications are that QCE is dependent on political 
backing but also needs to be valid in the eyes of the practitioners, those who transfer and implement 
the legitimated dominant culture (Jenkins, 2007, p. 153). If this balance is upset, the importance of 
political support becomes even more crucial, but at the same time, the condition of politics is the 
confidence of the masses, the different categories in society as teachers. The only way to counter a 
loss of confidence is to portray the expertise as unique, gifted with a very specific skill necessary for 
the development of society. QCE must state its form of symbolic capital – specific knowledge of 
numbers – as fundamental for nations and states economical competitiveness (e.g. Hartong, 2011, 
pp. 71-73). However, the disadvantage of information (formatted) capital is that it vanish if not 
renewed, numbers is a perishable commodity and soon yesterdays news. Information capital must 
constantly be renewed and perceived as renewable – ILSAs are recurrent studies – and reliable in 
sense of the scientific theoretical foundation. (cf. Zlatkin-Troitschanskaia and Gräsel, 2011, pp. 11-
17). 
 

5.4 PISA- Scientific knowledge or fabrication 
 

In Germany in the aftermath of PISA 2000, a struggle of interpretation started. Critical interpreters 
were at first few and scattered but for each successive PISA study that followed, the critique 
intensified (e.g. Jahnke and Meyerhöfer, 2006; Hopmann, brienek and Retzl, 2007; Wuttke, 2009; 
Meyer, H-D and Zahedi, K, 2014). The experts, academic researchers or academics professionals in 
the field of education, mathematics and informatics, became divided about the measurement 
methods, validity and the interpretation of the results. The official representatives and researchers 
involved in the PISA studies rejected for a long time promptly the presented criticism without any 
lengthy comments with some rare exceptions (e.g. Prenzel, 2006; Hopmann and Brienek, 2007, pp. 
13-14), but a shift of position has occurred, representatives have engaged in answering the critique, 
often in the form of a collective (and fierce) response towards individual researchers (e.g. Prenzel, 
Baumert und Klieme, 2008; Klieme, Köller and Prenzel, 2013). 
 
5.4.1 Experts: `Opponent` (D7), `Proponent` (D8) 
 

In Germany there is a wide gap between educational researchers that are positive versus those that 
are negative towards ILSA, the intensity of measurements in education and the interpretation 
thereof. `The strife really surprise me, the opposite camps don´t listen to each other, I don´t 
understand it` as a prominent researcher in Erziehungswissenschaft declared51. D7 is a stern 
opponent towards the constructs and interpretations of the PISA studies ever since the beginning 
and has, as an expert in the field of informatics, published the critic in detail. D8 is a professor in 
pedagogy and an educational researcher with a foremost positive view of EB but has underlined the 
need for a multifaceted and broad perspective, where research must be conducted on depth. TIMSS 
1995 is said to have been the first study that demonstrated weaknesses in the education system. 
 

(D8) Yes [TIMSS 1995 was acknowledged] but not publicly and also, for example in the 
vocational education it was already in the 90s known that there were a functional 
analphabetism, that young people had difficulties in reading and writing but it was not 
believed. It was only due to the PISA study, a measurement managed by the state, that it was 
made public knowledge […] it was also dramatized, excessively fearfully perceived. We already 
knew some parts but this, that you discussed it in politic, that you developed programs for 
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example for whole day schooling [comprehensive school] and early childhood educational 
training [..] it was now promoted.  

 

 For D7 the first encounter of ILSA was the TIMSS 1995, especially after a lecture for teachers in 
which the debate afterwards circled around the result. Then in 2001-02 the PISA (I) study was 
published and became the onset of a whole set of critical questions. 
 

(D7) It was in 2001-2003 and PISA was the major theme […] I got a report of PISA and the 
reading amazed me a lot, which is why I downloaded the original date and presentation and 
made my own evaluation. [TIMSS and PISA] are built on the same kind of statistics, teachers 
were surprised of the outcome but especially how PISA was orchestrated […] how PISA as a 
major achievement was published, for several weeks it was announced, it was well done and 
also how it was revealed a couple of days before the official release date to increase the 
intention, orchestrated with maximum success. 

 

TIMSS 1995 was similar to PISA in construct and setup, but PISA brought in the subject of reading 
literacy, a concept unknown in Germany (GHR, 2005). The PISA studies all had their special themes or 
critical points which enhanced the interest even further. However, the interest in the measurements 
as also their impact in media, has declined even though the results are still broadly commented and 
interpreted: `You get used to it and at the beginning it was a shock because the education system 
was believed to be better than the results showed (D8)` ,` […] and now with the study every third year, 
they arouse less and less attention (D7)`.  
 

Ever since the TIMSS 1995 there had been an awareness of particular deficits in education. The first 
PISA studies highlighted some of these special problem areas that researchers in education, for 
example in the multifaceted Erziehungswissenschaft, already had mapped out. In that sense the 
findings  were welcomed by a variety of actors in education such as researchers, unions and teachers, 
and legitimized the use of measurements as the sanguine way to improve conditions in education for 
boarder groups and – not least – deliver solutions on German educational problems. The political 
field received an educational diagnosis, descriptive data, whose interpretation and translation into 
action plans, they were to manage. The result was a massive funding of EB research. This research 
field was in a rare position to control and run the game at the start since they in practice already had 
a hegemonic position in terms of total control of the skill and knowledge in demand, interpreted in a 
specific technocratic language. The attendance of this line of research meant that in 2012 the Society 
for Empirical Research in Education (GEBF) was founded with the specific goal to single out EB from 
the German Society for Erziehungswissenschaft (DGfE) and mark out a territory of its own. DIPF and 
IPN were represented in the board with Professor Olaf Köller (IPN) in the chair (GEBF, no date).   
 

The doubts of the German – and the Länder´s – education system meant that past educational 
research came in disrepute, in particular such research that went under the label Erziehungs-
wissenschaft where an internal debate started about its legitimacy and content (Fatke and Olgers, 
2014, pp. 7-13). In Bavaria the top results just confirmed what was `well known` and as a 
consequence the media circus were not as intensive as in other Länder. The concern for Bavarian 
politicians was instead the education systems verified short comings to handle low performers such 
as immigrants and groups of lesser socio economic level. 
 
5.4.2 Bias and stressed educational deficits 
 

The performance standards, the quality standards for each educational path and subject, are not 
fully implemented in all the Länder, partly because of the autonomy of each Land, though the aim is 
to reach common standards. The length of time consumed for the insertion of measurement models 
and standards differs in the Länder which can be interpreted as depending on the degree of 
correspondence between the measures and the political discourse. Bavaria with its conservative, 
right-wing ideology, were especially well adapted to a testing regime, `(D8) But Bayern you know, 
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have always focused on this aspect of license [educational measureable performances], it has always 
been very much in focus, more than other values I would say`.  
 

The promoted performance culture in Germany has resulted in the development of new test- and 
evaluation programs, adopted in the Länder, in accordance with the economization of education, 
endorsed and sponsored by educational actors such as economic interest groups, employer 
organizations, bodies producing education/school material but also teacher unions (e.g. BDA52, 1998; 
DEGÖB53, 2015; Deutsche Lehrerverband, 2000; Piopiunik and Wössmann, 2011, pp 40-41). This may 
not have been an issue in itself had it not been for the position of the German PISA experts major 
role and dominant position in the development of these programs. 
 

(D7) The German PISA reports starts with dry statistics and then give some concrete 
recommendations. I do question if the recommendations really are possible to set in practice. 
Some are most surely quite good [but] these people are responsible for the PISA studies and 
the publication of it, and they want to achieve some specific ideas and these ideas are always 
`found` and confirmed [in the material they themselves have developed] and because of that 
you just can´t judge them as positive or bad [….].  And a funny aspect is, well now when the 
study show improved results, that is, the instigated measures are said to work for example in 
science, then one of the front persons for PISA in Germany – who is a big name in science 
didactic – happen to be the one who have developed a special program for the evaluation. [In 
other words] he evaluates himself. 

 

The examples of these close bounds are numerous (e.g. Hartong, 2011, pp. 143-144). One example is 
the development of SINUS, a program for Increasing the Efficacy of Mathematics and Natural 
Sciences Education (BLK, 1997), a program  widely in use. It was one of the first testing programs 
developed after TIMSS 1995. Professor Baumert and professor Prenzel where among the key people 
and coordinators of SINUS, and IPN was one of the institutes to manage the development of the 
program (BLK, 2001). TALIS, Teaching And Learning International Survey, and DESI, German English 
Student Performance54, are two other examples of tests, both headed by DIPF and Professor Klieme.  
Another significant example of the outcome of the promotion of longitudinal and quantitative 
research is the National Educational Panel Study (NEPS), a major longitudinal study based on EB 
whose aim is to analyze and monitor educational processes in Germany from early childhood to late 
adulthood. It consists of an interdisciplinary consortium of research institutes and researchers, 
coordinated at the University of Bamberg (Bavaria), located at the Institute for Longitudinal 
Educational Research55. The project had six starting cohorts with about 100 000 participants and was 
funded 2009-2013 with about 85 Mio. Euro by BMBF which can give an idea of EBs current position. 
 

The first PISA study highlighted a specific problem for Germany and Bayern that contributed to the 
partaking in ILSA, the predicaments with the large group of students that passes the education 
systems without exam. Even if vocational training is a quite extensive part of German education, built 
as a parallel track to the grammar school, it is mostly out of reach for the group of low performance 
students. Bavaria boasts of having special transition tracks for this modern pariah of education. 
 

(D8) These [transitional tracks] have a large part of the students, this is most critical and of 
course it cost a lot of money, and they do not have the same value as the traditional 
vocational training or education, just short-term valued certificates. But politics is once again 
about that some [students] will make it.  
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In Bavaria the doxa of a highly successful differentiated educational system is inscribed in the official 
rhetoric of the state´s governing political body, the CSU. The commodisation of education (education 
as capital) and the participation in ILSA has brought up the issue of the body of students that exit the 
system without necessary qualification to meet the demands on the workforce. This is just one of the 
problems facing the education system: decreasing demography, increasing percentage of young 
people with immigrant background, relative constant number of school leavers without 
qualifications, regional disparity within Bavaria and increasing competition of educational centers 
and schools. In spite of the verified findings of such casual factors as socio economic disadvantages 
and language deficits, the official reply has not included any structural relationships. However, nor 
has the individual´s own responsibility been stated, which often is pin pointed as the dilemma for low 
performance in education and economic competitiveness, in line with the ideology of the governing 
party. If it had, the predicament would be the questioning of the doxa. Blaming, more or less explicit, 
the individual would be to incur a debate of the verified findings of inequality in the education 
system that would involve the structures of the educational system with its tripartite system, and 
implicit its reproduction of core ideological values. Instead the dominant has avoided the strife and 
focused on schemata to strike back and prevent the eroding of their legitimacy. It includes public 
statements about grandiose plans like in the CSUs government plan for 2013-2018: 
 

In Bavaria we have almost defeated the unemployment for young people. In the future it 
will disappear. Every school leaver will have access to a qualified vocational education path. 
We will have none educated without an exam. (CSU, 2013) 

 

The factual measures taken has been marginal as transitional paths to lower the number of less 
qualified or those without examines, though the number of enrolled dogmatic slogans has been 
plenty: `Qualität und Gerechtigkeit` (Quality and Justice/Equality), `Investionen in Bildung` 
(Investments in Bildung), `Fördern und Fordern: Wissensvermittlung and Persöhnlichkeitsbildung` 
(Promote and Demand: Knowledge transfer and Personality development) and `Kein Abschluss ohne 
Anschluss` (No school leaving without connection) (Bayerische Landtag, 2013).  
 
5.4.3 Quality and interpretation of PISA 
 

Comparable education statistics were for long an unwanted theme in Germany, to compare the 
different Länder´s educational systems was out of question but the outcome of TIMSS 1995 paved 
the way for change. 
 

(D7) With TIMSS it wasn´t possible to compare the Länder, a topic that for decade´s was taboo 
[…] everything about testing intelligence was most unwanted  […] the outcome to instigate 
quality assurances is everywhere now, quality institutes as IQB in Berlin are the direct results 
[and] the first director of IQB came from the circle of PISA experts. (D8) Now, some people 
believe that performance is the same as education [but] education is so much more, not just 
specific subjects. I am very much in favor of these measurements, that I want to say. I think 
that these educational measurements are necessary also to receive important feedback […] 
you need them in different subjects, in order to develop standards of quality, that is, minimal 
standards not maximal standard, which all should achieve. [But] it would be detrimental for 
educational research if all were to be focused on measures of performances […]. 

 

The supremacy of comparable measurement that for long was an unfaltering concept for quality 
assurance, soon reached a stage where the inherent promises could not be met in practice. Even 
projects as the DFGs to establish new education research centers in EB were less than successful 
when out of 39 outlined proposals only 3 research units in the end were accepted (Niessen, 2011, pp. 
162-166). However, what has been achieved is a developed infrastructure of performance 
monitoring by the establishing of (EB) institutions and quality institutes on state and federal levels 
(cf. Zlatkin-Troitschanskaia and Gräsel, 2011, pp. 9-11). The specificness of the early ILSA were their 
ability to build up and expand the necessary political support, partly due to the interpretation of the 
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furthered data.  According to D8 the former resistance in Germany to compare Länder was based on 
political issues. The SPD controlled Länder did not wish to make public the cost of their more equality 
education policy compared to the CDU/CSU controlled Länder.` (D8)  [ …] the SPD had a different aim, 
social equality, and they did not want it to be known that it also cost […] and [the union] GEW was 
particularly against any measurements. In the first PISA study they called for a boycott in Berlin`. 
 

Yet, a specific part of the interpretation of the PISA 2000 data had the effect that the political left in 
general, and especially SPD and the union GEW in particular, began to shift position and became 
more lenient towards ILSA. The turning point was the issue of comprehensive schooling in form of all 
day schooling, a perennial topic in Germany depending on the more customary educational tradition 
of half-days schooling56 (e.g. KMK 2002, pp. 14-15; BMB, no date). The results of PISA 2000 were said 
to support comprehensive schooling which the political left favored: `(D7) And then Schleicher from 
OECD interpreted the results as pro-all-day schools and that is why the whole left spectrum became 
pro-PISA`. Whole-day school became the miracle cure in education. 
 

(D8) The debate of all-day schooling then developed […] here it was always half day education, 
in the afternoon many children were left to themselves [and] home works were not made and 
so on. With all days schooling it could be possible to make a better [educational ground]. 

 

SPD saw comprehensive schooling as an issue of equality but for CDU/CSU it was an intrusion of the 
families’ sphere (cf. Tillmann et al. 2008, pp. 184, 187). This strong traditional view were also a 
determinant in the outcome of the all-day schooling debate following PISA 2000 where the 
conservative block managed to interpret – or change the interpretation of – the results as favoring 
their cause.(D7) […] you can always find something that supports your cause, and for the discussion in 
Germany,  I don´t know how they [CDU/CSU]  managed but they said that the best results were in the 
Länder with conservative Systems. 
 

Evidence based education monitoring, the seal of ILSA, need longitudinal data without which it 
cannot be performed, not cross sectional. That is, comparable data based on recurrent quantitative 
tests. Since tests are the prerequisite of such a construction, the number and diversity of tests 
involved evolve. This is evident in education today where the number of developed and used tests, 
has grown in the last 15 years. In Germany the word `Testeri` or `Testeritis` is used to describe the lot 
of tests and measurements in school and education. 
 

(D8) [The testing] occurs maybe a little too often, a kind of evaluational tiredness grows, we 
already have it. You notice it in the schools, sadness, frustration, resistance and defense, I 
notice these issues too […] the OECD do not change it [PISA study] and why should they, it is a 
splendid business model, they know it´s read […] but basic, every four year would be better. 
[…] the negative is maybe that in school they do feel checked and controlled, this could be 
improved by fewer measurements but you have to measure.  
 

Hence, the measurements are developed by certain specialists and conducted and /or monitored 
through quality institutes. The developed data is then stored (and guarded) by centralized data 
centers as FDZ at IQB, who allows access to researchers with the correct research design. It can be 
described in terms of an establishment of a dense job market, in number of new established carrier 
paths for experts, with recurrent disadvantages for the practice: increased workload and 
responsibility for teachers and administration on the local school level without benefits (e.g. Bernt 
and Remme, 2014). The measurement practice has affected the school practice and the recurrent 
extra work required of them. The developed monitoring cult has meant in practice the establishment 
of organizations with a top-down design, controlled by politic and performed by experts (Hartong, pp 
178-179).  
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5.5 State Institute for School Quality and Education Research (ISB)57 
 

ISB is a subordinate authority of the Bavarian Ministry for Bildung and Kultus, Science and Art. It was 
created in 1984 when the Institute for State School Pedagogy and the State Institute for Educational 
Research and Planning were merged into Staatsinstitut für Schulpädagogik und Bildungsforschung. In 
2003 the name was changed to Staatsinstitut für Schulqualität und Bildungsforschung (ISB). The work 
of ISB is to support and advice the Bavarian Ministry in the development and promotion of the 
differentiated educational system (ISB, no date/a) 
 

The Quality Agency (QA)58 is a branch of ISB established 2003 and can be described as a state level 
equivalent to IQB, where the work is regulated by political decisions. It is responsible for matters of 
quality assurances in the education system, evaluations and monitoring. The base is said to be 
`scientifically established knowledge`, in the way that QA `collects data and evaluates them with 
methods of empirical school- and educational research` (EB), and provide the actors in education – 
teachers, school administrations and (the state) school inspection – with feedback of the Bavarian 
schools Quality (ISB , no date/c). The aim is to further a systematic and data based development of 
schools and education/teaching. The QA has four focus areas:  (1) identification of quality-relevant 
characteristics, (2) education reporting, (3) the Länder´s comparison work (VERA) and (4) the external 
and internal evaluations in schools. The agency is because of that organized in four departments: QA 
1-Education reports and monitoring, QA 2-VERA, QA 3- characteristics of school quality and their 
empirical recording and QA 4- extern and intern evaluation of the individual school. (ISB, no date/b). 
The establishment of QA, as the setting up of education quality agencies in the Länder, was a direct 
outcome of the altered view on education that followed the German partaking in ILSA. It was a 
change into output steering and the setting of educational standards (e.g. Erhard, 2010, p. 7; Berner, 
Oelkers and Russer, 2008, p. 210; Köller and Pant, 2010, pp. 55-57). The main principle of quality 
assurances – in comparable numbers or written testimonials – as the crucial guiding principle had 
hitherto not been a main issue even if such work had been the task of state institutes since the 90s 
(Schneider, 2006, pp. 13-15). 
 
5.5.1 QA, the Quality Agency (D9)59 
 

(D9) [Comparison measurements] were there before but nobody wanted to be a part of 
because you thought it wasn’t necessary.  [Measurements] had occurred but the participation 
was very low. It was then, the predecessor to this ministry , they were called School 
Development and Bildungs Research, yes, they were, I think in 1997 or so.., they were in Berlin 
and was informed of the TIMSS [1995] survey and that is the first time it was stated [the 
results of TIMSS].  I was in another department but I was with them and when you went home, 
you knew something were going on, it would come to us [ILSA]. That was the start. 

 

The result of PISA 2000 in Bavaria did not lead to a negative outburst, but it did point at the 
inequality in the state´s education system: `(D9) That is, we have a relative consistent and stable 
[education] system but the PISA Shock hit Bavaria as well. We all thought [that] we are the crown of 
creation, well we weren’t’ and since then […].` Even if the first results were good – especially in 
comparison to other Länder –there were an instant discussion at the education Ministry, according 
to D9, how to proceed and secure the Bavarian top position and deal with the less positive sign of 
high inequality. 
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5.5.2 How the concept of quality were introduced 
 

The establishment of a special Quality Agency within ISB was a result of the participation in ILSA. 
 

(D9)  At that time there were diverse working groups with the task to decide the central 
aspects and I was here in the working group for Evaluation […] well then it was around 2000 I 
think, we had a major Congress in Bayern [Podium, 2000]. The main interest was to further 
the development of schools, to make known the concepts of quality assurance and quality 
development. And then, well, there were also other levels in the work in the Kultus ministry 
when the first PISA results were published and they were stated in a memorandum. There was  
a Bavarian quality memorandum in which the focus areas were set and to the measures 
belonged the establishment of an Agency of Quality, that Is, we became reorganized`.  

 

The mentioned Podium 2000 occurred in April 2000. It was the Bavarian state ministry for Education 
that held a statewide school congress in Augsburg. The motto was `School innovation 2000 – Schools 
on the path` and over 100 schools participated in workshops, and demonstrated their specific 
initiatives and projects in line with the motto (Podium, 2000). In the opening session the education 
minister Monika Hohlmeier called for a new Bildungsdialogue. Hohlmeier stressed the schools` self 
responsibility and creativity based on the so called `12 Augsburger Theses for internal school 
development` which included 12 areas for development. Number 3 deals with the introduction of 
defined standards and TQM (Total Quality Management). The latter is a term from business 
management literature established in the 50s and 60s, based on the principles of scientific 
management where each unit of an organization is tested vis-à-vis a set of criteria, quality criteria (cf. 
Sirvanci, 2004, p 382-383). At the Augsburger congress the `Internal school development innovation 
price` was presented, a contest for Bavarian schools at different levels, instigated by a  cooperation 
between the state and the foundation `Stiftungspakt Bayern`, in line with an increased interest by 
private foundations to take part in the `development` of the education sector (Stiftungspakt Bayern, 
2015). 
 
5.5.3 The daily work at QA 
 

An extensive part of the work in Q4 is to ensure the quality of their own work. 
 

 (D9) Okay, we [QA] have basically 4 departments [Q1-Q4] but 2 main areas in our 
department. One is Bildungsmonitoring, the other is Teachers and then we divide the task of 
the extern evaluation. My group deals with the conceptual basics, that is […] which areas do in 
fact decide the quality and what is quality, and how do you measure it? That is our tasks and 
the other group[s work] is then teachers, [those that] we have here from different school 
forms, those that have the task to educate the evaluation teams, the evaluators. They have 
the responsibility to secure that the work [of the teams] is conform and standardized. They 
check the reached values […] that is really the base to secure our own internal quality so we 
can be sure of the content of the work is made in the way we want it. 

 

Overall, the quality work in the different Länder is quite the same, divided  into a (small) number of 
chosen quality areas but the QA in Bavaria has a slight different approach: ` (D9) […] about the 
details, the structure of the different [quality] aspects, it´s maybe a bit different […] we have four 
basic areas; (1)frame conditions and (2) results,  and between (3) the process quality of the school 
and (4) process quality of the teaching.` These are in turn divided into 16 subareas with different 
number of criteria. The concentration of important school quality as stated in selected criteria or 
indicators, were supposed to make improvements for practice manageable but instead the link 
between have become questioned. 
 

(D9) You can ask yourself if an indicator that is meant to measure quality really is appropriate 
as a practical tool for action. That is, does it bring a quality improvement to work by the 
indicators or is it two different things? It is one thing to admit flaws, another to take action 
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under the specific circumstances. The Kultus ministry has held us back so to say in order to 
avoid these misunderstandings and not overwork the schools with a giant list of indicators. 
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Scheme 2. The  Quality Areas in QAs external evaluation (Bayerisches Staatsministerium für Unterricht und 
Kultus, 2010, p. 13). (Translated by the author.) 
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also empirical methods.  According to D9, this review together with the theoretical work of Professor 
Andreas Helmke became the manual and guidance for the conceptualizing of quality work in Bavaria 
and in many other Länder. Professor Helmke60 was a representative of the empirical part of 
Erziehungswissenschaft, early positioned in the process of quality management of education with 
pedagogic and development psychology as the main domain. The Q4s quality evaluations of schools 
are of two overlapping kinds, external and internal (Lankes and Huber, 2014, pp. 5-7): The external 
evaluation report defines the schools quality work, strong and weak aspects, while the internal 
evaluation – measures to improve weak aspects – is done by the individual school. But it is not a 
straightforward task for what is quality in a school? The term has to be made manageable which 
means (1) to define the main or most important areas and (2) to rank them. The next step (3) is to 
define the most crucial criterion/criteria in each area which means to (subjectively) choose among a 
variety of issues and also to (4) define what quality in each of the chosen criteria is. It is a time 
consuming and indefinite work with many turns. 
 

(D9)  […] we have the criteria of quality and then the process […] we have tried to define each 
criterion of quality […]. Then we have said that for these criteria to become distinct, become 
outspoken, the requirements must be specified. Then for each criterion we have three to four 
demands and we have carefully defined the key concepts, I will show you another example. In 
the criteria of teaching for example we have the efficiency of the spent time of learning and 
then this term is first defined. Then here comes the demand that the teaching was conducted 
without interceptions and then it says what interceptions are […] we have tried to find 
indicators but the work is now being restructured. 

 
5.5.4 Cause and effect-(too) complex matter 
 

 (D9) Effects, we have three areas when we deal with it. One is naturally to consider what the 
schools do after the external report, how they get on with it, what are the outcomes, target 
areas, processes. The second is that we try to establish if schools with better evaluation results 
really are better, is there a correspondence, is a there a overlapping between students results 
and the school´s quality criteria? That is also very difficult [to establish] because we have 
[chosen] such a number of different criteria […]. We have good empiricists in our group that 
try to develop the knowledge of these matters. You must realize all the factors to analyze, 
trying to establish the most important results and criteria. We are in progress but have not 
been successful yet. 

 

In Bavaria the first attempts to work with school quality started back in 1995 and continued until 
1998-99, according to D9. It was the schools that managed the first attempts, guided by central 
authorities under the command of a very interested and devoted Kultus minister. The early start in 
Bavaria with school quality work – which brought in the term quality in education – and the good 
results in the first PISA measurements, created a working environment that was characterized by 
trust and a feeling of already having a good quality, sanctioning the state conservative policy. 
 

(D9) That is also an advantage by us, this with the continual and conservative Bavaria that 
keeps its course.  I mean that there are no signs that you have to change over and over again, 
yes, like in other Länder, for example in Sachsen with recurrent cuts in education. We are, 
thank God, quite self reliant. […] the [first PISA] results reassured us. 

 

It has been twelve years since the QA was established in order to watch over the quality in schools, 
so what are the results? Have the agency been able to establish an order of cause and effect and 
what education quality work is? The recurring problems have been to establish and select quality 
criteria, to judge and rank them as also how to transfer knowledge of what the concept means. 
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For example the evaluators` own (mis)understanding of how to use the chosen criteria of quality. 
Even if the structuring of each quality criterion is part of a whole, the QA never meant it to be used 
as a total summary concept. Instead each piece of information where to be judged in light of the 
specific criterion it concerned. ` (D9) […] and that is not the case, when just three from six [criteria], 
you can´t say that only half are met, you can´t interpret it that way and that is difficult to grasp`. 
 

 The term quality is but one example of a field specific language, but one that is dependent on the 
adoption by a state, the political legitimation and confirmation (cf. Bourdieu, 1991, pp. 45-46). That 
is, all fields have specific languages; it is a central part of each field and a marker of its borders. 
However, the specificity depends on acceptance founded on political consent, without it the field 
cannot claim autonomy based on specialized knowledge. The significance of a term such as quality is 
that it can be `understood` because of its generalizibility, the term is well known even if not (if ever 
and if possible) well defined. The field of QCE is a field where numbers are the prime locus and the 
effect of such numbers depend on the use of a universal – and positively – associated terminology 
because of the wide impact they accomplish when used. Or in other words, these words have a 
direct impact on a chain of actors, for example media and (through media the) public, which affect 
the political power, dependent on public support. The problem is though the weakness in the terms 
vagueness or impreciseness, which at the same time is unconditional when a mass effect is sought. 
The outcome is the difficulty with which these concepts can be implemented in the actual work in 
practice, exemplified in the QA external evolutional work which repeatedly has been reversed. 
Furthermore, the report of the external evaluation work does not instruct the schools what actions 
to take, it merely give recommendations for the individual school to decide on, ` (D9) […] we have ten 
years of experience [and] it was a kind of special critique from the schools, they said that, well the 
evaluations do not contribute because nothing happens afterwards [no sanctions]`. In this respect 
Bavaria differs from a number of Länder which do have different kinds of approval systems a school 
must pass if deficits in quality criteria have been stated.  
 
5.5.5 Quality or just monitoring 
 

The safeguarding of quality is an important part of the Bavarian school policy. The state wide 
curriculum and the central final exams are expressions of the efforts to ensure an equivalent 
and high level of quality in all the schools in the Free State. (Bayerisches Staatsministerium für 
Unterricht und Kultus, 2010, p. 7) 
. 

The public schools in Bavaria are evaluated within a five to six years interval and the results of the 
external evaluation by the QA (Q4) are followed up by the state school inspection. When the system 
of evaluations of schools was introduced, it met with considerable resistance according to D9 and 
partly refers this with a mix-up with another form of monitoring that already were established in the 
school system, the control of teachers every four to five years by the school inspection. 
 

(D9) […] it came as another control [of teachers] but it isn´t, we drafted it differently. We make an 
evaluation of the school and the school processes, not of the teachers’ ability or competence, 
which is the work of the school inspection. That made our life difficult because many said that 
here comes still another one to check us [..] the term inspection is problematic so that is why our 
work is continuously called external evaluation […].  

 

The quality work by QA (Q4) has no end, that is, schools are told to establish a process which is 
supposed to become a heuristic working model that has no finish, in time as well as in achieved 
levels, there are always something more to be done. This puts a pressure on the school management, 
the teachers and students while every domain can be targeted for improvement or development. 
This transfer of responsibility is in line with NPM, responsibility transferred to the level with no or 
just exceptional influence on the directives that guide the quality. In contrast to the level in control of 
the know-how, EB, with a (now) well established organizational structure – institutes, channels of 
influence, status of importance etc. – that control the interpretation of its research, of the quality. 



48 
 

However the interpretation of the term quality will always be inexplicit and broad, in line with QCE 
because quantitative educational research cannot specify specific conditions, it can only make broad 
recommendations, based as it is on en masse, something that has its corresponding impact on those 
who participate in the game. 
 

(D9) About the conditions for our work: The Kultus ministry [have stated that] we are not 
allowed to publish results and that was a disappointment for us because such documentation 
is part of our work, which is one part of it. [Secondly] it would also justify our work […]. The 
third, I mean the interesting part of the PISA results were that we could compare ourselves, 
that it made research possible, that it made comparison possible. Because of [our restrictions] 
these aspects are lost. 

 

The rule of the game is set by the Kultus ministry which does not want comparisons within the 
Bavarian education, partly because published results could be misinterpreted. Education policy has 
become a most delicate matter, ` (D9) Therefore no ranking, not under any circumstances`. This 
reluctance is a visual trend in German education policy that includes the prohibition to use test 
results for comparison of Länder. Since 2009 the educational standards of the KMK form the basis for 
comparisons, not PISA-E. Instead the German Länder comparisons (Ländervergleich) were to be 
based on the work of IQB, which work out and monitor that the tests meet the requirements of the 
standards. Hence, the same community of research that was responsible for the (enlarged) PISA-E 
has become in charge of the Länder comparison. The test results are archived by the research data 
centre (FDZ) at IQB and besides the official published Länder comparisons by IQB (IQB, no date/b), 
only approved research projects can obtain authorized access to measurements data, though with 
the limitation not to publish comparisons between the Länder. Breaking the rule means to risk a 
penalty61. 
 

5.6 The Institute for Educational Quality Improvement (IQB)62 
 

The Institute for Educational Quality Improvement (IQB) is an academic institute that 
supports the 16 states (Länder) of the Federal Republic of Germany in improving and assuring 
the quality of its educational system. The IQB’s work is founded on the educational standards 
adopted by [KMK] of the Länder in the Federal Republic of Germany […]. It helps the states 
put the standards, which are intended to serve as the main framework guiding all actors in 
the education system, into practice (implementation). The IQB is also one of the leading 
institutes actively engaged in empirical educational research in Germany [EB]. (IQB, no 
date/c). 

 

 IQB is an institute that is supposed to support Germany´s Länder in their work to continuously 
develop and assure the quality of the school system. It started as a pilot project financed by the KMK, 
` The Institute for quality development in education (IQB) is a scientific institution of all 16 States of 
the Federal Republic of Germany at the Humboldt University of Berlin and stands for the joint 
activities of the countries in the area of quality assurance and development in the secondary school 
system (KMK, 2015b). It was founded because the introduction of educational standards by the KMK 
in 2003/04 created a need to, ` […] specify and develop the 2003 and 2004 by the KMK adopted 
transnational educational standards, and on their basis develop tasks to monitor and safeguard the 
achievement of the, in the standards, formulated competence expectations` (ibid).  It is about the 
practice work of standards, the validation of test tasks as well as development of tasks for teaching, 
in short, the implementation of a norm.  
 

In Germany, the numerical increase of international and national as well as Länder specific tests has 
been substantial63 and the start of the expansion was the announcement of the TIMSS 1995 survey 
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and PISA 2000 study. Furthermore, in all Länder educational monitoring institutes have become 
established, that is, quality institutions that monitor the (said) education quality. Taken together, the 
amount of generated (quantitative) data is massive and increasing, most of which64 is documented 
and archived by the research data centre FDZ65 at IQB. The purpose has been to create opportunities 
to re- and secondary analysis by researchers but the actual probability of access to the data is a 
controversial topic. Proponents of IQBs control say that many applications do not meet the required 
criteria whereas opponents say it is being misused, that is, even approved research projects are not 
allowed to use the data for any comparison of the Länder (cf. KMK, 2012/2014). 
 
5.6.1 IQB (D10) 
 

IQB was from the start 2004 financed by the KMK but organized as a so called AN-Institut at the 
Humboldt University in Berlin (Humboldt-Universität zu Berlin, 2004). AN-Institut is a German 
designation which means that a particular line of research or training becomes linked to a University 
and managed by one of its members. For IQB Olaf Köller, professor in EB, became the first director of 
the institute (2004-2009). Professor Köller had a background in psychology, had been a co-worker at 
the IPN and co-worker and research director at the Max-Plank Institute under Professor Baumert 
who also became executive board member of IQB. In the plenary session of KMKs meeting in Munich 
2010, the chair, also the Bavarian state minister, Ludwig Spanlae thanked the former director of IQB, 
professor Köller, for having laid the foundation for IQBs work, ` In the federal system of the Federal 
Republic of Germany, the IQB has performed indispensible tasks for the Länder in the field of quality 
development in education. The Institute has received a high national and international scientific 
reputation in a short time" (KMK, 2010b). 
 

D10 explained that an AN-Institut is of mutual benefit for both parts, the Humboldt University can 
gain from the strong market value of IQB and receive positions for PhDs as well as entrance to the 
specific research field of IQB, the know-how of EB.`(D10) […] IQB is an AN-institute, that is, it does not 
belong to the structure here, Humboldt University, instead we have the facilities that we use but [the] 
management, organization and financing [is] completely divided from the Humboldt University. 
[Though] it was different, it has changed since early 2014`. What happened was that the Berlin court 
of Auditors in 2012 declared that the agreement between the Humboldt University and the IQB were 
insufficient and had to be changed and clarified because it caused the University unnecessary risks 
and costs, and thereby the State of Berlin. For example, co-workers of IQB were on the payroll of the 
Humboldt University, the over-head cost for research project funded externally did not apply for IQB 
projects and premises for IQB rented by the Land Berlin was paid by the Humboldt University 
(Abgeordnetenhaus Berlin, 2013; Der Tagesspiegel, 2012). IQB have grown both in number of 
assigned tasks as well as number of employees, reflected in the increase of its budget, from about 
2,5 million euro in 2004 to about 5 million euro 2014. 
 

(D10) At the beginning [IQB] was very small, and in between it has […] we have an extensive 
list of co-workers. Yes we began with one director, that was Olaf Köller, he is now the director 
at IPN, and in those days we had four to five PhD students and about four colleagues,  that is, 
teachers from the Länder that coordinated the project  and some post docs […] it is much 
bigger now but we also have  many more tasks. 

 

 The main task for IQB was from the start to transfer the educational standards into practical tests as 
valid and reliable as possible, and thereby implementing a norm setting procedure: ` (D 10) [Our work 
was] to transform the educational standards into tests and then we began with a pilot study to check 
the tests, and then we conducted norm setting studies, and in 2009 it was time for the first Länder 
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comparison study. The Länder comparison study is thought to verify that the competence levels in 
the German education system are in accordance with the adopted Bildungsstandards. IQB have for 
example developed the competence levels for subjects and school grades in the VERgleichsArbeiten  
(VERA/Comparative Work). This test was first launched in 2004 by seven Länder as a primary school 
comparison study. The centre for empirical pedagogical research at the University of Koblenz-Landau 
was responsible for the study and one of the main characters involved was Professor Andreas 
Helmke, one of the persons behind the manual and guidance for the conceptualizing of quality work, 
and also the developer of the first German large-scale assessment study, the MARKUS study (VERA, 
no date). VERA is now conducted in grade 3 (VERA 3) and grade 8 (VERA 8). The difference between 
the Länder comparison and VERA is that the first monitor and promote the standards while the 
second is said to promote the individual school and its education (KMK, 2015c; KMK, 2015d). Another 
difference is that in the Länder comparison just a sample of schools is included while in the VERA 
tests all 3rd and 8th grades in all schools are included (IQB, no date/d). The schools receive their 
results but are not obliged to make them public, the reason is said to be the potential (public) 
pressure that could be an obstacle to the intended development (KMK, 2015e).  
 

The tests and the Testeris (the excessive testing) have been severely critiqued. VERA in specific have 
been in focus but the targeted weaknesses concerns other tests as well: poorly managed regarding 
the integration and lack of follow-up, deficits in design concerning too complicated test language, the 
construction of test questions, the costs for the partaking schools and municipalities, the frequency, 
the increase of workload for teachers and the lack of significance for the praxis (cf. Wittmann, 2010; 
Zweites positionspapier des EMSE-Netzwerkes, 2008; WAZ, 2015). It could be said that a lot of the 
criticism deals with a gap between two un-compatible spaces; EB, developer of collective tests (mass 
tests) and the practitioners, developer of individuals (students). In that sense, the principal cause for 
the critique and struggle is EBs implied and embedded position as the problem and efficiency solving 
device in education, in praxis. The increasing critique of EBs role in education has had the effect of a 
gradually shift of position and attitude by EB representatives. For example One of the two directors 
of IQB, Professor Hans Anand Pant, has implied that QCE is better suited, `[…]  rather for the 
detection and description of context conditions that influence the effects of measures and programs, 
and less for strict proof what work best [in education] (Pant, 2014, abstract).  In the light of how 
critique was dealt with previously – broad sweeping statements or just ignored – it gives the 
impression of a change of course (e.g. Hopmann, Brinek and Retzel, 2007, pp. 13-15). 
 
5.6.2 Storing data for … ? 
 

The Research Data Centre (FDZ) at the IQB) archives and documents data sets resulting from 
national and international assessment studies (such as DESI, PIRLS, PISA). Moreover, the FDZ 
makes these data sets available for re- and secondary analysis. Members of the scientific 
community can apply for access to the data sets archived at the FDZ. (IQB, no date/e). 

 

FDZ is at the centre of an ever increasing amount of (EB) data. 
 

(D10)  […] you can say that [research] become listed and kept here. They are free at disposals 
for researcher who apply for them by explaining the scientific purpose of the study, which then 
normally is examined and the wanted data are given […]. The data are free at disposal with 
one restriction. 

 

This special restriction concern data that can be used to compare Länder which demand an extra 
authorization. 

 

(D10) We are not allowed to publish them because it would make it impossible to validate 
trends in these recurring tests. They must be kept secret in order to show trends. If the tasks 
were known it would be possible for the schools to work on the type of questions in order to 

improve their results. 
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One aspect of this is that the same was (and is) said about the PISA study, that the objective of the 
study made it impossible to grant full access to the complete outlay of the tests, which made it 
impossible to check or reexamine the validity and reliability of the tests66 (cf. OECD, no date/b). 
The accumulated data at FDZ is huge and ever growing, and can in that way be seen as a successful 
indicator for educational research (in particular EB) accessed or not, but the transformation of the 
data into manageable practice guidance for education is still a deficit after more than 10 years. 
 

(D10) Yes, I think there is obvious a huge amount of quantitative data that show certain levels 
of competences or describes features of students’ indicators by teachers […]. The problem is 
that it is not possible to draw any conclusions of best practice from these results, that is, no 
consequences of how change should come about, what works best […] all in all, no causality 
[…] that is hard to achieve in these major school studies, that is the problem with these 
longitudinal studies […] in that way there is a certain frustration partly also in the educational 
administration of the political level because they want guidelines for plans of actions. 

 

At the same time, as the practice of empirical studies is making its way into every research field, the 
hostesses of this educational research, schools, are burdened. 
 

(D10) The other aspect is that schools are indeed really burdened with this whole data 
collecting. There are schools that are targeted with a mass of research, constantly more with 
researchers coming with requirements, performance tests and wanting to  perform surveys and 
interviews with teachers, and this comes on top of the ordinary school day, that is, the staff 
must manage more and sometimes the question for them is why? It’s the same procedure again 
and for what good? There is no practical outcome `for us`. 

 

One discernible effect is that the number of schools that do not want any research is increasing and 
among researchers this problem is often seen as a cause of the hierarchical edictum from the start, 
the demand and decision for empirical research, in which the professionals and teachers never was 
involved in (e.g. Tenorth, 2011). Furthermore, that decision was brought out as in line with a 
legitimate public claim for improvements of the competence levels, to make German students more 
successful competitors in the race for excellence. A broad range of interested and influential actors – 
such as experts, politicians and foundations – excelled in demands for reforms in education and 
acted as dedicated but impartial facilitator of what people (the silent majority) wanted and the 
nation demanded. The normal and slow path of negotiations between the different levels was 
circumvented by the strong pressure to act fast, to achieve rapid change. The contradiction was that 
even if the public were used as the base for action, their counterparts in schools, the lower level of 
the education field, were not really involved in the process (cf. Champagne, 2005, pp. 118-119). 
 
5.6.3 Replaced Bildung and a `place in the sun` 
 

One of the major issues in the educational debate in Germany has been how the former honored 
concept of Bildung has changed.  
 
(D10) Yes, that is really debated […] the classical pedagogical goals are based on a strong tradition in Germany. 
On the other side, this development of standards do affect this, there are some interesting discussions. 
Personaly, I come from the EB where I belong, but I would say that the standards are competence oriented […] it 
is about building special competences […] an overall knowledge possible to use in new contexts […] creating a 
flexible individual knowledge. 
 

Creativity and problem-solving ability (competence) based on real life is a concept from the OECD 
and (is said to be) a part of the testing of ILSA, such as PISA; This fifth volume of PISA 2012 […] 
provides the rationale for assessing problem-solving skills and describes performance within and 
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across the 44 countries and economies […]. The volume also explores the role of education in 
fostering problem-solving skills (OECD, no date/c). Since standards are the yardstick that enables 
such comparative measurements, they have in Germany been targeted for breaking down the former 
ideal of Bildung, for inferring a cost-benefit perspective and increasing the work load of the teachers 
(cf. Hessische Kultusministerium, 2006, pp. 6-8). `(D10) Yes, well I think standards and 
standardization are now days regarded as something negative, in each case among teachers`.  
 

In the beginning of the 90s the field of EB, as in educational performance measurement, was a 
peripheral, circumscribed and restricted activity on the outskirt of Erziehungswissenschaft (Aljets, 
2014, p. 25). In just a decade the scene was totally transformed. The small and non-university 
institutions that together formed Germany`s know-how of QCE were at the center of a massive 
funding and promotion activity where EB centers and chairs were created and established. One 
outcome was that the small circles of established researchers in EB 1990 a decade later were holding 
numerous and key positions in the field of educational research67.  
 

(D10) Yes, well it is interesting, it is above all the question how come? I mean it is correct, you 
have these excellent personalities , those that are very linked and connected to EB, [Professor] 
Baumert of course, and the question is if this trend [with EB] has developed, spread, or if it has 
become a sort of elite education? […] I think that the research field has widened, become 
much stronger also at universities where centers are created. […]I think it´s just natural that 
the major studies, and the control of these, such as PISA, PIRLS and so on, are strongly linked 
to certain institutes and persons [at these institutes]. […] I think that this field of EB, the know-
how, have widened and spread to other disciplines, also to the didactics, subject specific 
didactics […]. It [EB] plays a completely different role in education now days [...]. 

 

From the start of Germany's (abrupt) reentrance in the partaking of ILSA, the methods and 
approaches were met with critique but any form of constructive debate was absent. However, this 
has changed in the last few years. The numbers of actors involved in the criticism have grown, and 
representatives of EB have become much more cautious about what the major educational/school 
studies can achieve. Nevertheless, the pressure to demonstrate efficiency makes it necessary to 
adapt, `(D10) Erziehungswissenschaft and also comparative Erziehungswissenschaft orients in a 
greater extent towards qualitative empirical research`. Not only natural science as mathematic but 
also the Humanities have been affected, the empirization has become the standard yard stick and 
evaluation the working form. Those research fields that do not adapt risk their autonomy. 
 

On the base of the growing empirical tendency in [German] science and an ever increasing 
politico-societal demand for legitimization, the Literature didactic have decided to self 
evaluate the efficiency of its working forms of mediation in use, in order not to be externally 
evaluated. (Nickel-Bacon, 2006, p. 95). 

 

One educational researcher that from the start was critical was Professor Tomas Jahnke, chair of the 
math didactics at the University of Potsdam. Over the years, Jahnke has written several critical 
essays. One especially straight forward and critical of EB practice in math didactics, called ` Zur Kritik 
empirischer Unvernunft `, was written in 2009 but not published until 2015, an incident that bear the 
market of a changed Zeitgeist in which EBs positional stand becomes possible to challenge (Jahnke, 
2015, pp. 121-137). 
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5.7 The practitioners, school level 
 

There are two growing problem areas in the Länder concerning teachers: an increased medium age 
and a growing lack of educated teachers in certain subjects and school arts. The age structure of 
teachers shows that 45-55 % of the teachers are more than 50 years of age. In the so called MINT 
subjects – Mathematic, Informatics, Natural science and Technology – the shortage of teachers in 
secondary and high school is already prevalent (Klemm, 2014, pp 2-4: KMK, 2015f, pp. 4-5). In Bavaria 
the prognosis for the future differs depending on school form. Primary school has already a deficit of 
teachers as also Mittelschule, Förderschule (special schools) and the vocational trait. The deficit is 
generally increasing for the latter, while there will be a surplus of educated teachers for primary 
school in the coming years. The exceptions are the Gymnasium and the Realschule with a surplus of 
educated teachers predicted to increase (Bayerische Staatsministerium für Bildung und Kultus, 
Wissenschaft und Kunst, 2015b). 
 

In the educational debate, representatives and individuals from different levels express and promote 
their opinions, though one level is on the whole invisible: the practitioners. Instead the dominant 
perspective is to problematize teachers´ skill and professional knowledge, often pin-pointed as the 
cause of deficiencies in education.  Statements are often heard from central actors on adjusting this 
predicament by improving the standard of teachers. The origin of this education `miracle cure`– the 
improvement of teachers’ competencies – is often referred to as the OECD report `Attracting, 
Developing and Retaining Effective Teachers-Final Report: Teachers Matter` (OECD, 2005; cf. 
Stifteverband für die Deutsche Wissenschaft, no date). The unions give a slight different picture of 
the problems in schools. VBE68, an umbrella organization for unions in education, state in their 
Mainauer Erklärung that Bund and Länder must cooperate and provide sufficient means for 
education. They target the large size of classes, the high amount of compulsory teaching hours, the 
decreased amount and possibilities of diversified and special education (VBE, 2015). Furthermore, 
they are specifically critical of the amount of assessments. 
 

The VBE does not identify any political will to really invest in a genuine education republic. 
The constant measurement in education through performance tests and work of comparisons 
[VERA] has not in a single case improved the conditions for learning and teaching at schools. 
(ibid.) 

 
5.7.1 Teacher at a Gymnasium (D11). Changed curricula 
 

Since the turn of the century, the demand for higher education has increased remarkably in 
Germany, official forums like KMK and BMBF have announced the importance of education for 
Germany´s possibilities to compete in a global market. Foundations and private stakeholders as well 
as different interest and parental organizations, have increasingly put pressure on politicians to 
enhance the quantity and quality of higher education. This concept or idea is reflected in the 
increasing number of students in Gymnasium, the traditional highest level of secondary school in 
Germany. In fifteen of the sixteen Länder69, the number of students in Gymnasium has increased, for 
some the increase has been dramatic. In Sachsen-Anhalt, the amount of students in Gymnasium was 
23,9 % in 2000/01, ten years later it was 40,4 %, n Niedersachsen it was 20 % 2000/01 up to 35,8 % in 
2010/11. The most populated Länder show a lesser but still clear growth in those years. For Germany 
overall the rise was about 4 %. Bavaria was one of the Länder with least increase, from 31,6 % to 32,4 
%  2010/11 (Statistisches Bundesamt, 2012, p. 12).  
 

(D11) I am a teacher of mathematics, physics and Italian at a gymnasium […] my former 
principal wanted me to have Italian because we, by then, took part in a school experiment 
with other European Gymnasiums […]. Tests in Bavarian education has a long standing 
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tradition but since TIMSS 1995 the number and different forms have increased significantly:  
TIMSS [since 1995], PISA [2000], PIRLS [2001], Orientierungsarbeiten [2003/2004], VERA 
[2007/08], Ländervergleich [2008/09]. […] my impression was that the new curriculum that 
were developed after the first PISA test, when the Gymnasium were shortened to 8 instead of  
9 years in Bavaria and it was said [the content] had not changed, my impression was that it 
was very much oriented at increasing the results in PISA. For example in 5

th
 grade you 

suddenly were supposed to start the teaching on diagrams, that wasn´t part of the former 
curricula but it was a part of the PISA test […]  

 

That ILSA have changed the curricula’s of Germany´s Länder is not a debatable subject, it has. On an 
overall level in form of the introduction of specific measurable standards, the output steering and the 
emphasizing of the term quality but also in the form of introduced term like competence (cf. KMK, 
20006; Klieme and Tippelt, 2008, pp. 7-8; Ministerium für Schule und Weiterbildung des Landes 
Nordrhein-Westfalen, 2008, pp. 7-9). The run for higher and most qualified education affect the 
teaching, with a more diversified and heterogenic audience, the teacher must adjust the lessons and 
level of teaching. Although the educational transition – from primary to secondary school – is 
decided by the teachers in 4th grade, the parents` wish have become an influential factor. Hence the 
changed rules for the transit in Bavaria (in 2009) with a strengthened parental position (Bayerische 
Staatsregierung, 2010). `(D11)  […] yes, I have the impression that primary school teachers let the children 

pass rather than to face problems with the parents. […] we receive these children and for the moment I have a 

fifth class with 30 students, and I would say that 12 of them fit in a Gymnasium`. With an increased amount 
of students, the numbers who have difficulties in the course of their studies multiply. 
 

(D11) [Difficulties in education] has more to do with where the students come from, what you 
have. I mean the people consider and take into account which Gymnasium the children should 
apply for. Some say not on that [Gymnasium] because of the surroundings which mean that 
the child will sit together with `that` kind of children and it will lower the learning outcome. It 
is a bit socially characterized [...]. 

 
5.7.2 Educational stress 
 

The first selection of school art after primary school [4th grade] is no final decision on the 
academic career of the child.  The Bavarian educational system opens up an individual 
education path for each student […]. Each student is given the ability to adjust the 
education to new realities and objectives periodically. In that way, inadequate- or 
excessive demands are avoided. All the schools in Bavaria offer several ways to achieve 
graduation. As a general rule: when a graduation is reached, the path is open to the next 
higher school goal. (Bayerische Staatsministerium für Bildung und Kultus, Wissenschaft 
und Kunst, no date/c). (Authors translation). 

 

The possibility for a student in Germany to change educational path – decided in the 4th grade70, `der 
übergang` – has been much criticized, that is, the possibility have existed but in reality the 
possibilities have been small.  In 1998 the specifications regarding accumulation and transferring of 
merits into higher education were regulated in law and in 1999, the Bund and the Länder signed the 
Bologna declaration, thereby expressing the intention to incur a merit based system similar to the 
ECTS71.  It was done in order to enhance the mobility of students and promote the possibility of 
lifelong learning (HRK, 2003; Sekreteriat, KMK, 2008). In Germany research has ever since been trying 
to establish the progress of permeability but it is still a deficit, though with the exception for high-
performance students. The number of students that change their educational path to a lover level is 
still twice as many as those who are able to change to a higher level. Bavaria is one of the Länder 
with the lowest permeability and high inequality concerning integration of students with special 
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needs, but in the top when it comes to promotion of performance72 (Bertelsmann Stiftung, 2014, pp. 
9-11, 36).  
 

(D11) I hear it mainly from primary school teachers in 4
th

 grade, because then it´s time for the 
transition [choosing educational path]. In that respect it was different, before we had this 
central test for the transition and it was the same for all. That was much better for the 
teachers than nowadays when the teachers decide the grades over the year […]  of course 
there are parents that pressure the teachers because they want their children to move on to a 
Gymnasium, unconditionally. 

 
 
 

 
 
 
 
 
 
 
 
 
 
 
 
 
 
Table 4. Percentage of Bavarian students in 4

th
 and 5

th
 grade going to Gymnasium, Realschule and 

Mittelschule. (Source: Bayerische Staatsministerium für Bildung und Kultus, Wissenschaft und Kunst. 
2014a.) 

 
Already in 2008/2009 about 4 out of 10 students went to the Gymnasium but four years later, 
around 20 % had switched to another secondary school form (see table 3, page 26). Gymnasium was 
as late as in the mid 60s considered as an elite education with just about 15 % of the students from 
4th grade, `(D11) Obviously the number has increased compared to my days […] and you hear all the 
time that the Mittelschule, the former Hauptschule, gets emptier and emptier […]`. The reform in 
Bavaria of Hauptschule into  Mittelschule was stated as not only being a change of names but a real 
change into a more qualified secondary school form with more and diversified  traits. However, the 
critique has been substantial and especially targeted the undersized number of teachers relative to 
the amount and groups of pupils and needs. Mittelschule had for example the highest percentage of 
students with migrant background, almost 25 %, in 2011 (BLLV, no date).  
  

The prevailing notion of the importance of qualified education does not only affect parents, the 
children are also stressed to compete successfully irrespective of background, socio economic 
aspects and habitus. 
 

(D11)  I think it´s always sad that parents unconditionally want their children to go to 
Gymnasium, no matter if they can handle it, and then they don´t and maybe fail again […] 
then they have lost so much time and really feel frustrated and have hours of afternoon 
teaching. Instead they would have attended a Realschule in the first place, with the option to 
change path later.  

 

Gymnasium that once was – and for many parents still are –a symbolic marker, an entrance pass to 
an exclusive selected group, have deteriorated or devalued in pace with the increased number of 
students. Since about 40 % of the students in 4th grade are going to a Gymnasium the exclusivity is no 
more in contrast to the study requirements that remain high, resulting in many drop outs. 
 

                                                           
72

 Based on the performance of mathematic in 9
th

 grade compared to the standards. 

 
 

Year 

 
Percentage of students 

in 4th and 5th grade going 
to  Gymnasium 

 
Percentage of students in 
4th and 5th grade going to  

Realschule 
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2012/13 

 

 
36.5 % 

 
39.6 % 

 
40.5 % 

 

 
25.8 % 

 
28.3 % 
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(D11) But many of the parents say they want the best for their children and that has to be 
Gymnasium, they are quite persistent and don’t listen to any advice, the primary school 
teachers complain about that. It’s a shame, The parents think about Gymnasium as it was in 
their time when a change of path was very difficult […] a primary school teacher told me that 
nine out of ten [that change path] goes from Gymnasium to Realschule, only one of ten from 
Realschule to Gymnasium. 

 

The pressure of success in education has intensified in an already competitive educational discourse 
where the job market is the prime beneficiary and locus (cf. The Bavarian Ministry of Economic 
Affairs and Media, Energy and Technology, 2014, pp. 80-86). In the last two decades the massive 
increased proportion of students in the more qualified track in secondary education follow a global 
trend (OECD, 2014, pp. 3, 13). Though at the same time, the student corpus consists of an 
increasingly heterogeneous collection of individuals of different ages and with different backgrounds, 
Instead of the former saying `this is not for us` the maxim now is `for all that can compete`. Parents 
have gained an increased influence on the choice of school and data is used to compare schools (cf. 
Bildungsweb, 2015). However, some children are better equipped to compete successfully depending 
on the familiarity with the educational context and former training, that is, training as a mechanical 
preparation but also as an implicit inferred know-how of the discourse: to know how to act and what 
to do, and when. Students from socioeconomic higher strata where parents and/or surroundings 
have symbolic, social and economic capital will always be better predisposed for educational success. 
But not only the – trained and transferred – properties of the individual increase the chances; the feel 
for the game does also include networks and relations to ease the way.  Many of the new students in 
higher education will not have these advantage, the outcome is a differentiation within secondary 
education with a hierarchy of schools where only exceptionally `gifted` students from lower strata 
will compete successfully, which will serve the legitimacy of status quo in two interconnected ways: 
first by the illusio that ascension is possible and second, by passing the eye of the needle, the correct 
habitus have been incorporated; hence, these individuals will be the system's main conservators 
(Bourdieu, 1990a, pp. 66-68, 111-113; Bourdieu, 1996, pp. 116-120). 
 
5.7.3 An alien assessment regime and subjective evaluations  
 

Countries that partake in ILSA have agreed to an educational assessment regime based on QCE. This 
regimentation is a necessity; it enables the comparison of educational systems. In that way, ILSA has 
brought in and changed the assessment discourse in Germany. Before the TIMSS survey 1995, large 
scale testing of specific age cohorts in school was (more or less) nonexistent in Germany (e.g. Aljets, 
2014, pp. 22-25). Though it was not only the amount of students involved in the assessments that 
ILSA changed, also the testing methods were unfamiliar to the German and Bavarian educational 
system. 
 

(D11) Between Germany and Bavaria there is a major difference. Well, I was in a US University 

and taught mathematics. [In secondary education] they can choose mathematic
73

 or, if they 

prefer, some other subject […] and then they come to a University and want to study biology 
for example, then they have to study mathematic and at the University at a level equivalent to 
8

th
 grade in Bavaria […] and they have a lot of these aptness tests […]. I had to do these 

multiple choice tests for mathematic, like the Kangaroo test. Of course these take no time to 
correct but you need another kind of strategy than in the normal school tests [in Germany].  

 

The Kangaroo test was an early premonition of what was to come. Originally from France, this 
multiple test in mathematics has developed into a worldwide contest. In June 1994, in Strasbourg, at 
the European Council, the General Assembly of the delegates of 10 European countries decided the 
creation of the "Kangaroo without Frontiers" Association (Kangourou sans Frontiéres, no date). The 
test was one of the earliest promoters of multiple tests, adopted by ILSA. Germany took part in 1995 
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for the first time with 3 schools, in 2015 the number was over 10 000 (Känguru der Mathematik, no 
date). The German students’ lack of experience of multiple choice tests was one of the main points of 
the early criticism of PISA and was said to explain part of the bad results, as also the way the 
questions were formulated, `(D11) Yes, I can see that the formulation does effect the results. 
Depending on how I formulate a question, I will receive different answers`. 
 

In the wake of assessments evaluations followed as part of the monitoring of the educational 
systems in the German Länder and the qualitative assurance of (cf. KMK, 2015g). Monitoring in 
education is perceived as a legitimate and prima facie linear operation that can be accomplished 
through periodic evaluations of quality. In reality, it has proved difficult – if not impossible – to 
achieve. The main predicament is how to define quality, but also how evaluations can be performed 
in an objective and accurate mode (cf. Bernt, Remme and Langer, 2014, pp. 267-274). Without either 
dimension, the evaluation will not have the consent, assent or acceptance of the practitioners and 
the outcome will only be `Monitoring at a Glance`.   
 

 (D11) Yes, I have been part of two evaluations. Should I be honest? I was on two different 
schools […] My old principal could really be convincing even if there wasn't much behind and 
he succeeded to get the evaluation results he wanted […] he managed to disguise things very 
well and in that way the evaluation did not benefit or improve the school […] the evaluation 
became a stepping stone for the principal to reach a higher level and he was successful. […] 

the internal model [for school evaluation], what is discussed is quite questionable. They want 
to establish a hierarchical structure in the schools. Today we have the principal and then the 
rest who are almost on the same level […]. Now the idea is to institute a middle level for the 
most skilled teachers who are supposed to guide or advice the rest of the teachers. I am most 
critical since the outcome will be a competitive situation for the teachers and less team work 
because everyone will climb on the other to reach a higher position. 

 

The inflicted concept of lead teachers or first teachers to officially reward and promote best practice 
and role models, can also be seen as one part of a concept to divide groups and reduce teachers´ 
autonomy by building levels and promote competitiveness (cf. Save Our Schools NZ, 2014; Sundell, 
2014). 
 

 (D11) And I think this idea of competition is harmful, I don´t think it endorses better 
education. That is, I think from the students´ perspective it would be better if this hierarchical 
structure don´t come, in spite of being a reality in business, in the economy […] cooperation is 
so much more important, crucial that it exist between colleagues so that no one is excluded. 

 

However, leveling and competition works clockwise; leveling promotes competition, competition 
promotes leveling. In other words, creating structures of monitoring, hierarchical structures where 
each level has its value (capital) decide the division of monitor or monitored. To monitor is to 
coordinate the behavior in such a way as to benefit the appropriate or desired behavior. Hence, 
evaluations in education give rise to leveling; students are subordinated to the assessment practices 
of practitioners, practitioners are subordinated to internal school evaluations, schools are 
subordinated to external evaluations, state quality institutes are subordinated to central evaluations 
bodies – may it be federal or private. The monitoring process involves a struggle of positions where 
judgments of evaluations tend to be more explicit at lower levels and less explicit the higher level it 
concerns. The process is part of a differentiation where those with more valued capital – both in 
terms of what kind of capital and its exchange rate – can gain ground and autonomy, for example 
elite educational sites and schools with a special kind of clientele (cf. Bourdieu and Wacquant, 1992, 
pp. 98-109; Bourdieu, 1984b, p. 125). 
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5.8 Humanistic Gymnasium 
 

In Germany, the Humanistic Gymnasium is traditionally the most prestigious form of Gymnasium 
where the classical languages Greek and Latin are valued. The emphasis is on European cultural 
values as expressed in classic literature.  
 

The Humanistic Gymnasium opens up the possibility for the students with the profile subject 
Greek in particular, to acquire comprehensive knowledge about the foundations and Bildung 
of our European culture and cultural competence, in its original language (Bayerische 
Staatsministerium für Bildung und Kultus, Wissenschaft und Kunst, 2013a). 

 
5.8.1 Principal (D12) and teacher (D13). Transformation of awareness 
 

The `rush` for education has not affected the Humanistic Gymnasiums to the same extent as the 
other forms of Gymnasium but the partaking in ILSA has had its consequences. 
 

(D12) Well it has affected a lot, quite surely. In specific I think the main effect is basically a 
transformation of awareness.  That in the heads of colleagues, parents, and students the idea 
had to develop that it [the partaking in ILSA] was a necessity, to orientate towards 
international standards because comparison, not just within Germany but also European and 
globally, was essential. It meant that even colleagues had to be persuaded. […]. [The] biggest 
effect was in the field of test culture, I think, the test format. In that respect it really is an 
improvement […] and here the normal procedure in the testing of students [is that] we didn´t 
use that kind of test format. They also have to write essays and these you can´t evaluate [that] 
through those kind of test measurements methods. […]. We have though benefitted a lot from 
those kinds of tests concerning the test culture […].  

 

The field of education has always had problem areas, the focus of which has alternated depending on 
the Zeitgeist. The distinctive feature of ILSA was that shortcomings were defined by a perception that 
education, in itself, was a problem. This all-encompassing (non)definition became a predicament; 
ILSA did not work as an explanatory device that could guide action. Instead testing multiplied, testing 
inscribed by QCE as the sought and dictated prescription, and by that the introduction of an alien test 
discourse (cf. Boller, 2009, pp. 31-34). Even if approved, change of practice takes time because 
acceptance and habits are not easily transformed, not least when fundamental elements are 
concerned. Grading is an essential part of a teacher´s work, primarily based on (traditional) 
assessment tests which mean that the introduction and implementation of an alien test culture takes 
time, or becomes relegated to a complementary and subsidiary role, depending on the recipient´s 
amount of capital.  
 

(D12) Yes and it took some time before everyone understood that these kinds of tests were 
something different, that they tested something else compared to how the normal tests we 
had in Bavaria, with our schoolwork or home work. For example, we have an English test in 
grade 10 […] it is objective and we fulfill all test criteria [..] but it involves a different set of 
competence  than in our classical comprehensive test and it is important to look at as a part of 
a complementary element. It is also true that the levels of requirement in these [new] tests are 
frequently lower than those we usually have when we test school assignments. In the latter 
case, we ask the students for a limited part of the new material or subject […] and then we can 
demand more from the students than a test based on a whole years learning [...].  

 

The divisional concept, dividing a complex task in smaller units, is the prime value of standardization, 
in education it is the prima facie, the `first step`. Hence, the traditional educational valued ability to 
inscribe the complexity of the whole in the parts is reverse to the competence stated by ILSA, where 
the parts are the whole. The result is that the complexity is, literally, lost. The former is relational 
knowledge, the interdependence of parts, the latter structural knowledge, the independency of 
parts, in line with QCE where specific parts are transformed into variables, said to be corresponding 
and quantifiable (e.g. Hörmann, 2005, pp. 41-43). These `evidence` based assessments, in the 
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aftermath of TIMSS 1995 and PISA 2000, was one of the most significant conversions of German 
education according to official sources (Erdsiek-Rave, 2006, pp. 12-13). However, even if reforms 
such as the initiating of educational standards and national and state tests, in the securing of 
`evidence` , did affect the procedures – or rituals as in a repeated collective pattern of behavior – in 
education, the `new` did not always replace the `old`.  
 

(D12)  And that it [the new test format] is additional and complementary. Well it’s often the 
case that the parents say, my child was great on the [new] test, and it had a one or at least a 
two, how come it had a three or four on the [traditional] school work? Then you also need to 
explain that [the old and new] are two different test cultures and test formats and so on. You 
still really need to explain that and spend a lot of work to persuade, particularly the parents. 
 

(D13) For the parents it is quite new, really.  Also this difference, that it is a different test 
format, that a different set of competences are sought.  It’s hard to grip for the parents 
because as a rule, most of them once went to [a Humanistic] Gymnasium themselves and this 
shift is really hard to understand for them. […] the tasks are basically oriented towards 
competencies, referred to as real-life, reality […]. 

 

Measurements of the competence defined as the ability (creativity) to solve and apply knowledge to 
`real life problems`, is a part of the OECD concept and methodology of ILSA (OECD, no date/d). 
Another interpretation is that it is part of the economizing of education; part of the human capital 
theology where a price tag can be put on applicable knowledge (e.g. Krautz, 2007, pp. 81-87). In 
secondary education, Gymnasium is the form that holds the highest position and promises of future 
success. Though, with the increased amount of students, the struggle of positions between the 
various forms of Gymnasiums has intensified but the struggle for the Humanistic path is not a 
struggle of quantity (number of students) but quality or safe guarding (cf. Bourdieu, 1996, pp. 84-90). 
The Humanistic Gymnasiums with their illusory discourse of upholding important cultural values – 
the knowledge of old languages and valued ideas – and thus to hold on to traditions, are well 
equipped to defend their dominant positional stand, exemplified in the socio economic heritage of 
their students and the relative ease new procedures are incorporated and subordinated. 
 

(D13) Though it would have been a loss, sorry, a loss if we only had to work with these [new] 
kind of tests, this test format. That would really have been an unambiguous loss. I teach 
Literature in German where the students write themselves and that [skill] is not possible to 
test with [the new] kind of test format. […] instead that test format can be used to expand and 
complement such a complex and partial creative task. 

 
5.8.2 The `rush` for qualified education 
 

In order to secure the human resources of the knowledge society, it is regarded as necessary 
to increase the number of students entitled to higher education and University graduates. 
(Statistischen Bundesamt, 2014, p. 32). 

 

The cost in Germany for education, research and science in 2000 was 115.3 bn euro, in 2012 it was 
247.4 bn euro, or 9.3 % of gdp (Avenarius, Ditton, Döbert, Klemm, Klieme, Rürup, Tenorth, 
Weishaupt and Weiss, 2003, p. 38; Statistisches Bundesamt, 2014, p. 6). This steep raise was 
accompanied by the increased number of students in secondary school where Gymnasium was the 
most preferred educational path. In the school year of 2012/13 in the Länder Mecklenburg-
Vorpommern, Sachsen-Anhalt and in the city states Berlin und Hamburg, more than 50 percent of 
the beginners in 5th grade went to a Gymnasium.  The educational track Hauptschule showed at the 
same time a declining trend (BMBF, 2014, p. 73). It was visual in Bavaria as well with 1/3 of the 
secondary students in Gymnasium 2013 and an ever lower part at the Mittelschulen74, ` (D13) It 
started in the 70s [..] for Bavaria there are several contributing factors, specific for the Land.` 
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(D12) Well, the main reason is of course the tripartite system in Bavaria. That the cause of, the 
road to, well, how would you describe it, the allowance for higher education, the entrance 

pass not only to Fachhochschule
75

 but also regular higher education, that there are more ways 

even if many still believe that going to the Realschule excludes higher education. That has 
really changed in the last few years, it’s really a very positive development, even if you start in 
the Mittelschule or Hauptschule you have the chance to go on studying, it is not only 

dependent on the Abitur
76

. 
 

In 2002 24 % of the graduated in Germany could go on to higher education, in 2012 it was 35 %. The 
educational track in secondary education that accounted for the bulk of this increase was the 
Gymnasium (Statistischen Bundesamt, 2014, p. 31). Even though the increase 2000-12 in Bavaria was 
7 %, the percentage of students in Bavaria 2012 that took the final exam, the entrance pass to higher 
education, was only 26.7 %, the lowest percentage of all the 16 Länder (Statistischen Bundesamt, 
2014, p. 32; Bayerisches Landesamt für Statistik, 2014). However, the transitional proportion of 
students to Gymnasium, about 40 % since 2010, is a quota that has met objections from teachers` 
Trade Unions as too high to guarantee the quality of the education (Bildungsklick, 2015). 
 

(D12) It`s in the last 15 years, it´s really, how can you say, a democratization process in 
Gymnasium has taken place. Before, the Gymnasium was really just for the intelligent, that is, 
the best 10 %, children of academics that had attended a University and then this societal 
change came, the change of political thought. The Gymnasium became open for, so to say, a 
wider part of the society, strata that before not even had thought of going to a Gymnasium, or 
to take the Abitur. [It has not affected us much] we are maybe a bit special, because this is a 
Humanistic Gymnasium with Latin and old Greek, and the parents that send their children to 
us, well they already belong to an academic elite, you have to say that […]. And it´s quite 
strikingly that a sociological study, published recently, found out that parents, especially 
academic parents, those  who have attended a Gymnasium unconditionally send their children 
to a Gymnasium. This is because of a fear that the children otherwise will undermine their 
social position if they were sent to a Realschule […].  

 
The transferred notion of education as the prime predeterminator of future success (spelled 
secondary path) has resulted in increased stress among students and teachers in primary schools 
because the result in 4th grade determines the student´s options (Reinders, Ehmann, Post and 
Niemack, 2014, p. 4). The outcome is a more heterogenic mass of students in Gymnasium and a 
polarization. The amount of middle and low-performers has multiplied resulting in a large number of 
students that have a hard time coping with the study requirements as also their parents’ demands. 
 

(D13) Well, it’s a complex issue [stress and burnout]. Of course it has to do, I think, with the 
level of demand, the requirements in Gymnasium have decreased compared to twenty years 
ago. Then you have the parents’ expectancies that are incredible high […] today [the 
students] have to function already in the 5

th
 grade, they must have top scores […].But I think 

it is not because of the school but the surrounding, often from the parents, what they want 
for their children. […] It occurs the whole time that we as teachers have to tell the parents to 
relax, that their children are doing well and that it, usually, works for them. 

 
5.8.3 Quality and evaluation 
 

(D12)  […] we have an extern evaluation [in Bavaria], we had it and it is something important. 
Of course, many complain and say that it cause a lot of extra work and takes time, but this 
glance from the outside on yourself, I mean we perform internal evaluations but this glance 
from the outside which has nothing to do with the students […] to secure the school quality, 
not the quality of teaching but the school´s quality, that is important and positive. 
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The instigating of quality institutes by the Länder was part of a parcel meant to monitor the quality in 
education. A plausible scenario would therefore have been that these quality agencies as time went 
by, had tracked down and defined the variables that had the greatest impacts on the quality of 
education. Instead, quality themes and quality aspects have changed under the influence from 
various actors, especially through changed political directives and ,at the school level, by the – for the 
moment – stated definition  of quality (cf. Bayerisches Staatsministerium für Unterricht und Kultus, 
2005, p 13; ibid., 2010, p 13). What has become a state of fact is that quality in education cannot be 
primarily measured and targeted collectively but has to be individually modified: not quantitatively 
based on standardized tests but qualitatively based on the educational sites specific circumstances. 
In many ways this demarcation follows the line between research (theory) and practice (education) 
(cf. Harris-Hummert, 2011, pp. 191-194). 
 

(D12) Quality [in school] is, well, basically every school has to make their own definition. It has 
very much to do with the school´s profile. For example, we are a Humanistic Gymnasium and 
for us the development of each students personality is very important, that they really get 
Bildung, not just education but Bildung . To be able to see and appreciate beauty, that is 
aesthetic, artistic education but also education in natural science, to become part of an 
enkyklios paideia, a community of people with Bildung […]. But schools have different and 
various focus, to speak of any general school quality is very difficult. […] also to speak of any 
general school quality at Gymnasiums is difficult because every Gymnasium is a microcosm 
[…]. It is also politically decided and stated in official document that every school is 
responsible and must make its own decisions [about quality]. 

 

If quality in education is based primarily on the qualitative narratives of individuals or groups, 
personal interpretations of lived realities, there is always the risk of subjectivity. Hence, evaluation 
systems that is based on this epistemology, has automatically inserted trust as a major conceptional 
device. This in turn means that sanctions are replaced by – more or less – self managed, and guided, 
improvements. Though, the motive of which does not imply altruism, the main reason can also be to 
protect a system. 
 

(D12)  Principally it is up to the school management to deal with it [the outcome of extern 
evaluation], if they don’t care then there are no final consequences […]. I mean the extern 

evaluation does not work as any Ofsted
77

 […] every school must decide for themselves that we 

have these deficits and we want to make improvements, or they can say that nothing will be 
done […]. 

 

5.9 Natural Science and Technical Gymnasium 
 

The Mathematic and Natural Science or Technical Gymnasium is in Germany a term for a Gymnasium 
which focuses on physics, chemistry, and partly to biology. Informatics (informatics science or 
informatics technology) is normally an additional subject. Latin, French and English are the specific 
languages taught. Many educational reforms and changes have occurred within the school form 
Gymnasium since the turn of the century: introduction (and conversion) of the G878, expanded 
opportunities for students´ individual choices, dramatic increase of the number of students, more 
transition opportunities and development of focus areas. Some interpret these changes as 
improvements, creating more and better education possibilities and as signs of a growing equality. 
Other focus on the increased burden on school administration and teachers by these changes, 
depending on the  more heterogeneous group of students with the consequence of a deteriorated  
ability (and interest), as well as an increased competition among schools and students (cf. Köller, 
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2013, pp. 53-58; Hoffmann, 2013, pp. 49-52). Even prominent members of EB have expressed 
ambivalent doubts of the positive outcome of the reforms (caused by the results of ILSA): 
 

In spite of its [Gymnasium´s qualitative] consistency, it has modernized.  […] Here we must 
ask us, if the Bildung´s expansion has had repercussions on the performance and 
efficiency. The findings and results of the school achievement studies cannot be 
interpreted in any explicit direction, however, they do promote the interpretation that the 
opening up of the Gymnasiums has decreased the performance far less then have been 
suggested. (Köller, 2013, p. 58.) (Authors translation.) 

 
5.9.1 Teacher (D14) in Geisteswissenschaften and change in societal (value) structures 
 

The term Geisteswissenschaften refers to humanistic science, Geiste is a German word/concept that 
incorporate mind, spirit and intellect.  It is a `collective name for around 40 different individual 
disciplines where philosophy, sociology, history and language belong to the more reputable. Since 
the turn of the century, the field of Geisteswissenschaften has been in focus of criticism, both 
external and internal. It has been aimed at theoretical and institutional dilemmas: an obscure 
scientific concept and an excessive diversification of institutions with a low degree of cooperation (cf. 
Gethmann, Langewiesche, Mittelstrass, Simon and Stock, 2005, pp. 2-7; Süddeutsche Zeitung, 2005).  
The outcome has been repeated cut downs and demands on efficiency judged by the same standards 
as natural science. In many ways, the situation of Geisteswissenschaften reflects the problems 
education in general is facing.  
 

(D14)  I also have contacts with the University where changes already are observable. Firstly, 
students have become much younger and because of that doesn´t have the same level. I mean 
when they start here […] depending on that we have the G8, which means 8 years study 
instead of 9 years, the graduates are a lot younger and it does have an impact […] but I think 
that to learn subjects in Geisteswissenschaft demands a certain degree of maturity, to be able 
to work through such issues as humanity, personality and life […] the students are often not 
mature enough [..] often they don’t have the interest […]. Well the school doesn’t have the 
same status and position as before. That is our impression here at the Gymnasium and the 
reason is the [educational] hullabaloo, surely orchestrated, with the outcome that many more 
students come to the Gymnasium in these days. […] the system have changed and because of 
that the parents say that their children need to go at a Gymnasium because they must  get a 
solid education with an Abitur otherwise they can’t get any proper and good  work […] a high 
percentage is not suited for this  kind of relatively theoretical work.  

 

The traditional symbolic value of Gymnasium is still prevalent, holding a promise of being selected, 
but change in society has repercussions on the conditions both for teachers and the `chosen´.  
 

(D14) […] this is a second point that the promoting of the students is handed over to the 
school. Though it is a bit different here, the students come from the countryside, they are a bit 
less complicated, and their lives are more traditional […] typical Bavarian, that the mothers 
still make the dinner for example […] and the parents do take interest in how well the children 
does in school […]. But in spite of it all, we also observe that the parents tend to transfer the 
responsibility of the fostering of education to the school.  That they don’t ensure that the 
children are well prepared, have done their home works […]. The reason is that nowadays it’s 
common that both parents work […] each one has enough with oneself and it’s also a lot 
about financial problems, something we notice more, [for example] when we do our 
excursions and trips with the children. 

 

The illusory trinity – state (Bavaria), countryside and traditional life – is the referential framework 
where values are made visual and changes can be traced and discovered. Hence, the trinity specifies 
the said heart values of the state´s ruling party and its state dogma; set of principals or articles of 
faith. `Bavaria is the incomparable landscape, living tradition, centuries-old culture`, `The family must 
be in the Centre. Families are the most precious treasure of our society`, ` Live in one of the most 
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modern and most advanced countries of the world, living in a culture of traditions and customs […], 
Bavaria is just not a country like any other. Bavaria is something special. And we are proud of` (CSU, 
no date).  Such proclamations when presented in – and masked by – official language, become the 
legitimate delimitator of what it is to be a citizen and thereby implicit producing a distinct discourse 
of estrangement, those not qualified, the other, in short the reproduction of dichotomy. In 
education, as the prime introducer and producer of citizenship and thereby valued values, societal 
changes influence and affect.  That is, societal change affects the positions of actors and in the 
struggle the outcome depends on the actors’ amount of capitals: economic, symbolic etc. However, 
the political level, as the dominant in the education field, has a preparedness to internalize changes 
since internalization of societal changes is the condition under which all politics are produced and 
carried out.  In that way, the lower levels of actors in education, the practitioners, has but their 
symbolic and connected social capital to invest in the struggle, capital conferred to them by the 
values maintained and upholded in the state79, such as educational credentials, group and family 
belongings (cf. Bourdieu, 1991, pp. 220-225; Bourdieu, 1986, p. 248). 
 
5.9.2 An increasingly diverse and complex student community 
 

(D14) No, we say that not much [of ILSA] is of any use, the question is always how these 

studies are applied […] in PISA Finland won but why? We say that Finland has a 
different teacher-student ratio. They have smaller groups and the teachers can spend 
time and effort on each student […] it´s not possible for us with 30 children to 
promote each one. This is  a Regelschule80 and no private school so we have to rely on 
the parents, that they have adjusted and made certain that the children are apt for 
the school […] and when the children are not [as children with difficulties or diagnosis] 
it cost time […]. 

 

In 2009 the Federal Government of Germany ratified the UN Convention on the Rights of Persons 
with Disabilities. The so called Inclusion means that all people will have the possibility to participate 
on an equal footing in society. In Bavaria the inclusion has meant that educational transitional paths 
have been created for disabled children together with extended rights for parents to choose school 
form (Bayerische Staatsministerium fur Bildung und Kultus, Wissenschaft und Kunst, 2014b, pp. 2-8). 
The percentage of children with special needs in Bavaria has risen from 5.5 % in 2008/09 to 6 % in 
2011/12, a trend visual in Germany as a whole 81 (Klemm, 2013, p. 9).  The percentage of children 
with special needs in Bavaria in special schools where 2009 4.7 % compared to 4.6 % in 2012, that is, 
the inclusion have not affected the proportion of children in special schools, partly  due to an 
increase of children with special needs (Bertelsmann Stiftung, 2014). However, the percentage of 
children with special needs in inclusion has risen from 16.1 % 2008/09, to 22.4 % 20121/12, an 
increase of almost 40 % (Klemm, 2013, p. 14). In the debate regarding the inclusion in Bavaria, 
teacher, school managers and representatives have focused on some main problematic issues: a lack 
of specialized teachers, the high number of students in each class that affects the stated individual 
promotion of pupils, the need for longer preparation time for lessons and the necessity of 
cooperation between teachers and staff (cf. BLLV, no date). 
 

(D14) Inclusion is of course a specific problem […] inclusion does not refer to a child with a 

specific problem as ADHD
82

, it refers to a wide variety of disabilities […]. That is, you have to 

decide for every case individually, but we are forced by the parents to accept their child 
because they have decided that their child are not suited for a special school, [the child] is far 
too intelligent and must be at a Gymnasium. I mean, sometimes this is not to the benefit of 
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 State funded schools with general education, primary or secondary. 
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 For Germany the percentage in 2011/12 was 6.4 %. 
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 Attention Deficit Hyperactivity Disorder. 
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the child, sometimes yes but sometimes no […] and the problem is of course that the parents 
[now] alone can decide for their children, that is the obstacle. 

 

In a society where human capital is made the canon, competitiveness becomes the prime capital and 
education the mean to achieve the full `potential` of each individual (cf. OECD, no date/e, p. 4), and if 
education is the privilege of all, the demand and requirement of the individual will grow and 
multiply. Hence, equality will become equivalent to the right to choose educational path. In 
education, this means that groups that before were denounced or made incompatible, now become 
the official sign of the equality of the education system. Exclusion made inclusion. However, since the 
Bavarian – as well as the German – education system is based on structural selection, this u-turn will 
be  difficult to achieve and could rather be interpreted as a way to effectuate the implementation of 
a demand and supply market for  a group of new costumers. That is, official reform measures in line 
whith the doxa of the day that mask the status quo outcome (e.g Oelkers, 2011, pp. 2-5). 
 
5.9.3 Elternwille83 and the notion of Market 
 

`(D14) […]  but of course it’s said today that we as a  school, should act independent and be self 
responsible in many areas, and that is precisely these self responsible management ideas that exists 
and comes from the economy [economic theory]`. In a state the education system have mainly two 
tasks: one collective, to foster the individual into a collective with shared societal values, and one 
individual, to promote and develop the individual. This is a delicate balance act between collective 
and individual, in which the dominant political power will shift the center of gravity in the direction 
consistent with its (pronounced) values. Hence, when education become seen as a market where 
knowledge is bought and sold, where education of children is spoken in terms of `upgrading human 
capital ` (OECD, 1996, p. 19), the individual will be the hegemonic doctrine. In specific the 
accumulated value of the individual as visualized in the assessments of individuals and education 
systems since the market value will be the yardstick (cf. OECD, no date/a, pp. 3-10; Krautz, 2007, pp. 
81-87).  
 

(D14) Well, related with the PISA study there were a range of tests introduced […] we have the 
VERA test, we have the test for each grade, everything is tested and everything is evaluated. I 
was part in a school development team, we have already had two external evaluation, and 
this intern evaluation we had to produce ourselves based on self responsibility.  We had to 
fabricate our own evaluation […]. 

 

Educational reforms will follow in line with an economizing of education by imposing self 
responsibility and self management which in turn will reinforce the individual´s right to choose and 
decide – as also to fail (cf. Staatliche Schulberatung in Bayern, 2009). The economizing will also 
require a faster conversion of theoretical knowledge into practical useful competencies. 
 

(D14) Yes, the Elternwille counts, and what the teacher think based on pedagogy and 
achievement, the teacher´s experience, doesn’t count.  Well, it´s just those in Bavarian politic, 
the politicians want to be reelected. [About G8] I would say it started in late 2008 and had to 
do with changes that occurred in other Länder for example in Baden-Württemberg, and 
Bavaria did not want to be left behind.  In all Europe they have these 12 years of [primary and 
secondary] schooling and here it used to be 13 years. In that way they wanted to equalize, 
that the people here [in Bavaria] would come out in the job market after the same amount of 
time. 

 

The Länder comparison tests were developed by IQB, assigned by KMK, to review the accordance 
between achieved competence levels and the standards with four specific pinpointed aims: (1) to 
increase the transparency and objectivity,(2) to secure equal performances in all the Länder, (3) to 
improve the accountability in the educational sector and (4) to provide starting points or indicators 
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for the common development of education and teaching (IQB, 2011, p. 9). However, the Länder 
comparison tests did not become a device for improvement but for prestigious competition. This 
notion of comparativeness resulted in the development of German and Länder specific tests that 
together covered all levels of primary education, all part of an intricate and cohesive design (cf. IQB, 
no date/d).  
 
5.9.4 The task of making practice work 
 

The economizing means to be able to visualize a (thought) value, illustrated by assessments and 
evaluations, but all that is visual looks best at a distance. The fractions and problems in reality must 
be invisible for all but those in practice. 

 

(D14) Yes, we [in Bavaria] still have the central exams […] it has changed a bit and every Land 
have their specific central exam but it has developed in the way to make a minor part of these 
exams similar for all the Länder. […] we had for about one and a half years ago a test on such 
a similar exam [in mathematics] and because of it we had to spent extra time to correct it, 
extra work that is, and it was really very poor conducted and performed. The Bavarian 
students turned out especially bad and the reason were that they weren´t allowed to use a 
calculator. The other Länder had prepared their students because they had previously already 
often worked without calculator. Bavarian students always use a calculator and suddenly they 
had to put it away, [it was] the reason for their poor performance. Anyway, we teachers were 
told that we had to do this extra work, to correct, but the good news was that we were 
allowed to use the results as part of the grading. However the results turned out to be very 
bad and then the Ministry [of education] changed their mind just before the grading […] we 
were not allowed to use the results. Such things, of course, upset a lot of the teachers because 
there is always, constantly something new and something novel that is tested but never 
prepared. They don´t ´think on the problems they create and it is not the only time, it’s just an 
example of such a flop. But we must bear the consequences […] everything and always is 
homespun and simply not thought through and that’s how it was with the G8 reform 
according to us [teachers]. 

 

Educational systems are competitive systems where diplomas and grades will direct the outcome for 
the individual. In the same time it is a structure of functions and an organization that produces 
durable, transposable dispositions in sense of inferring the sense of what it means to belong to the 
society and a normalization of (Bourdieu and Passeron, 2000, p. 179). Bavaria did not only partake in 
ILSA, it was a society in which education already had a prime position and the influence of QCE 
methodology already, to some extent, was present. Therefore partaking meant a reinforced idea of 
the already strong educational concept and initiation of quality, standards and assessments as 
synonymous with increased performances, in line with the political proclaimed vision of developing 
the human resources of economy – the human capital. The cost in form of the extra work load and 
the (necessary) creative patching and mending (to make practice work) became the task of 
practitioners. 
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6. Discussion 
 

The study has thus shown how CE became QCE when education moved into the forefront of 
powerful IOs such as OECD. The upgrading of education coincided with – and was interdependent on 
– a positional shift of economic theory. Furthermore, as long as education was referred to a 
secondary role, the economy of education was related to material assets or Material Capital. The 
concept of humans as capital, Human Capital, took hold only when education was elevated into a 
central part of IOs work. In the early 90s empiric economic theory had progressed from the position 
of a disputed theory of science into the pragmatic realization and utilization of a dominant 
epistemological research stance, QCE. It was the creation and incorporation of a subjective 
methodology that could gain and acquire cultural capital under the premise to be objective and 
universal (e.g. Bourdieu, 1995, pp. 111-113); to be of common interest for the common good. `The 
possession of a great cultural capital is seen as "something special", and therefore it is the basis for 
further material and symbolic profits` (Bourdieu, 1997, p. 219). It was in this context that Germany, 
the Länder and the Bund, decided to embark on assessments of the education system in large scale, 
in accordance with the guidelines of IOs and transnational actors such as OECD and ERT (eg. Lindgard 
and Greek, 2008, p. 9-14; ERT, 199584, p. 15). The consequences of the decision were far-reaching.  
 

6.1 Change in the balance of power 
 

Bavaria had a key role in the introduction of ILSA and monitoring of education based on ILSA core 
concepts: Quality based on Standard based on Assessment. The reasons were several but one was 
that Bavaria already had an education system closely linked to the economy depending on the close 
ties between the economic and political fields. The education system was formal, hierarchic, 
stratified and had a reputation of high (top) performance. Since partaking in ILSA could be expected 
to confirm the education policy of the state party, Bavaria became the promoter. Together, these 
aspects paved the way for the enactment of a test discourse on the surface familiar but in reality 
alien (cf. Aljets, 2014, pp. 22-25; Boller, 2009, pp. 31-34), partly because measurable standards were 
modeled on a national level, not Länder specific, in spite of the cultural, economic and social 
differences. The introduction of national education standards and the following application of 
measurement practice also meant that education became output oriented, and that the traditional 
German Bildung concept was transformed85; Bildung became equivalent with training of basic 
education competence in preselected subjects. Furthermore, quality became the all-encompassing 
motto that education would be defined by. In the field of educational research, the former dominant 
Erziehungswissenschaft was challenged by EB, that is, the introduction of ILSA triggered a positional 
shift in which EB, backed by the political field became the dominant. However, when positions 
change it affects the exposed (group or groups) relation towards collective in other fields that hold 
corresponding position. The reason is loss of capital for the exposed and increase of capitals as well 
as `allies` for the counterpart. For example, in education Erziehungswissenschaft with emphasize on 
qualitative research was the dominant, it was replaced by EB with emphasize on (economic) 
quantitative research. This shift meant that QCE methodology was promoted, an economic based 
methodology in line with the policy of Bavaria´s political dominant (cf, Hartung, 2011. pp. 90-91). 
Bavaria was also very fast to act on the questioning of Erziehungswissenschaft by the instigation of 
the commission of Evaluation of Erziehungswissenschaft in 2000 (c.f. Hörmann, 2005, pp. 44-49). 
Thus, the rational research of the day, QCE, became the rationale (cf. Ratdke, 2015, p. 5).   
 

Monitoring of education, specified as the measuring of a set of indicative subjects distinguished from 
other subjects/areas through their claimed specific characters of prime economic competitive value, 
marks a change of the German  educational context in which the valued standing of education – as 
part of the individual´s development – has been altered into the measurable individual, though 
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collectively performed. In other words, the theory of education as second to the theory of economic 
(cf. Maritzen and Tränkmann, 2014, pp. 30 -32; Björklund and Lindahl, 2005, pp. 7-9).Tillmann et. al. 
2008) have studied the empirical effects of education research, in form of the PISA study, on the 
education policy in four (German) Länder. The findings showed that even if widely used rhetorically, 
the outcome in practice were either the implementation of already planned reforms or that the 
results were used to legitimize and confirm already ongoing changes. However, the study also 
(unintentionally) displays a set of concepts that moved into the forefront of education: Quality, 
Standard and recurring evaluation, Assessment (e.g. ibid., pp. 382-383).  
 

6.2 Testing as part of upgrading education 
 

KMK implemented the work of binding standards that was to guide the quality work in education. 
The standards were to be based on norms (Regel), not minimal as suggested – at first – by the 
expertise. The reason was said that the use and level of standards had to be empirically evaluated (by 
Regelstandards) before they could be translated into minimal standards, that is, not to risk a too low 
or high level of standards (KMK, 2004, pp. 14-15). In the initiation it was said that education and 
curricula already fulfilled many of the new demands put on the system by the standards. ISB, 
responsible for the introduction in Bavaria, also underlined that the new standards would improve 
the equality and permeability of the education system (Hechenleitner and Schwartzkopf, 2005, p. 8). 
However, the most salient feature have been the increased element of new assessment tests86 that 
has increased the workload of teachers and administration but whose weight differs depending on 
the status on the education site. Hence, the study´s example of a renowned Humanistic Gymnasium 
where the `new` has been relegated to a secondary role (see 5.8.1). Holders of prestigious symbolic 
capital – in terms of clientele and traditions – have seen an increase of their capital´s economic 
exchange rate (Bourdieu, 1995, pp. 46-48). 
 

The orchestrating of the presentation of the PISA 2000 result, the legalizing of ILSA, was dependent 
on a negative outcome in the present with future repercussion; if positive it would just have 
confirmed a widely held belief and not mobilize demands for action. In that way the overtly bad 
results – in each case described as – of the German Länder acted as a door opener, the legitimizer of 
legitimate claim for change of the educational context. However, Bavaria as one of the few successful 
did not suffer any media hunt, even if there were indignant outbursts in media about the state of 
German education87. By that, Bavaria or the dominant political actor, CSU, could claim the ratification 
of the tripartite educational system (see 5.2.1), in spite of the proven lack of equality that had been 
singled out as a deficit area. Instead of correcting any deficit, the proclaimed reason for Bavaria to 
partake in ILSA was to maintain their top position. Simultaneously, and correspondently, the 
increased awareness of the system's inequality and the notion of the importance of education 
caused a rush on and demands of access to Gymnasium as seen in the statistic (see table 3, p. 25). 
 

6.3 The quality concept 
 

Although the Bavarian education system always were a competitive system, the participation in ILSA 
did not just effect the number of tests, but also brought in a different test culture (format, interval, 
cohorts etc.), all implied as part of the Quality concept (Podium 2000: Bayerisches Staatsministerium 
für Unterricht und Kultus, 2010, p. 7). Quality became the indication of good education and the term 
was now state-promoted (despite the lack of definition). Most evident in 2003 when ISBs 
abbreviation was changed into Staatsinstitut für Schulqualität und Bildungsforschung and the 
establishment of the Quality Agency (see 5.5). However, the elusiveness of the term would soon 
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become apparent. In the last 13 years, QA and QA4 (internal and external evaluations) have searched 
for those indicators that best describe a school’s quality but until this date, there is only one defined 
scale, one that is used nationally. It was worked out (in Germany) in the form of a decree decided 
centrally by KMK and monitored by the institute that characteristically has quality inscribed in its 
name, IQB88. The scale is standard (cf. Schmidtlein, 2010, p. 121).  
 

How come that quality is possible to work out in the form of performance standards for age specific 
cohorts but not possible to determine when it comes to indicators of best school practice?  ISB/QAs 
continuous work with quality indicators demonstrates the limitation of the quality concept when 
transferred into education; comparative estimated values have no counterpart in practice; no 
specific set of indicators that can guide action. The reason is that the specificity of each context is 
neglected in ILSA, or more correct, it is a precondition for QCE methodology influenced by economic 
theory. Thus, partaking in ILSA signify an embedded acceptance and adherence to concepts derived 
from the theorem of human capital: that there exist anything such as human capital and that it can 
be refined, and used to secure policy relevant information; the dominance of politic by an economic 
theoretical discourse (cf. Hartung, 2011. pp. 90-91). Bavaria had already after TIMSS 1995 introduced 
and extended the testing performances and comparisons, that is, increased its testing procedure, 
thus data on the educational status were already at hand (see 5.1.2), data that could confirm the 
competitiveness of Bavarian education. The partaking in ILSA and authorization of EB in Bavaria was 
thereby no venturesome political act, it was just the extension of something already existing to the 
form but not content. The partaking also brought in an alien language discourse – psychometric and 
econometric – mirrored in the Bavarian administrations first task when the PISA 2000 measurement 
were to be introduced: to learn and (learn how to) apply it (see 5.1.4). This specific language is 
marked by symbolic important terms implicitly declared as universal concepts, adoptable on all 
education systems, and thus containing a value of an enriched symbolic capital (cf. Bourdieu and 
Passeron, 1990, p. 73). This technocratic language (in QCE) based on mathematical calculations acted 
as an efficient barrier (or firewall) against `outsiders` not familiar with the methodology. Hence, 
criticism could by that be referred to as lack of knowledge and insights, directed at the `other` or 
nonconsecrated (e.g.Prenzel et al., 2008), or misunderstandings and misinterpretations directed at 
those (few) critical consecrated (e.g. Prenzel, 2006).  
 

6.4 The affect on practice 
 

The participation in ILSA greatly strengthened the public perception of the importance of education, 
the effect was a rush for best education practice to the detriment of the traditional lower level of 
secondary education which lost position and students. Conversely, the provider of knowledge, the 
practitioners - as in teachers and school administration – should thus have had the best 
opportunities to improve their position and value. However, at the same time these professions 
came in focus of the critique, accused of the poor results in the measurements (e.g. Aktionsrat 
Bildung89, 2015, pp. 14-17). This implicit announcement was an interpretation made by the 
dominant, in politic and economy, which deflected the public discontent towards the lower levels of 
the field, especially since the education ministers acted fast to show how educational reforms 
already were implemented or (at least) planned (Tilmann et. al. pp. 381-400). However, the 
discontent in Bavaria had more to do with the initiated rush for best practice which caused, for 
example, the development of transitional ways between educational paths, even if in reality these 
were not to form any entrance pass but exit. The response of the dominant had the illusion of 
upholding objective (universal) values, to ensure the legitimization of state power (Bourdieu and 
Wacquant, 1992, pp. 224-235). On the other end, the practitioners had to deal with the inflow of a 
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(more) heterogenic body of students, less destined for the practice of studies, caused by the notion 
of the beatific of education and the accompanying press, by parents and surroundings, on 
compulsory teachers to give the students an entrance pass to Gymnasium instead of Realschule or 
Mittelschule (see 5.7.1-2). In the center of this gravitation stood the economic (self-) interest born in 
the economization of education: concurrent evaluations, change of curricula, evening classes in the 
interest of competitiveness, basic competencies instead of specific knowledge, changed content and 
number of tests; the superficiality of knowledge and the detriment of Bildung. Though  Bildung does 
remain but in those `havens` that are less inclined to have felt  the change in education because of 
their assets, their symbolic and economic capital, the education sites closest related to the higher 
strata of the dominant fields. 
 

To grant `education` to all, but in a purely formal way, is to exclude from it, under an 
appearance of humanism, all those that are deprived of the means of realizing it

90
. 

(Paraphrasing Bourdieu, 2000, p. 65). 

 

6.5 Altered power relations 
 

The Bavarian state party came to embrace EB as the modern tool to monitor and safeguard the 
education system. The outcome was more assessments, tests and evaluations, all part in a 
methodology based on mathematical calculations and numbers. It was an arrangement of mutual 
benefit in the beginning: EB needed the political backing and support on state level, and CSU wanted 
the economic theory oriented research stance which fit their description of future challenges. 
Bavaria was the first Land (in 1998) that introduced reforms in education because of the TIMSS 1997 
survey. Within a few years both the concepts and language of EB had become a reality.  In recent 
years this reciprocity between EB and Länder has changed. EB is now a well established research 
institution with a widespread research infrastructure (institutions, professorships, funding, etc.). The 
need for state level backing has decreased and in later assessments – which is a food for thought – 
the test results of Bavaria has not been as successful as before, something  CSU has chosen to explain 
away or even ignore. However, it points at a shift in the relationship and positions between EB and 
Länder/federal states. 
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Epilogue 
 

Partaking in ILSA means that specific terms that are markers of economic concepts will be introduced 
as axioms even if they really are postulates – (economic) theory bound but not proven. Quality, being 
the most illustrative example, became the key specifier of the mass of established quality institutions 
in the Länder, institutions at the side of the established educational structure, responsible for the 
quality of education by evaluations. It was therefore a significant event that occurred in 2015 in 
Nordrhein-Westfalen when the termination of `the Agency for Quality assurance, Evaluation and 
Autonomy of Schools`, AQS, was announced (Landtag Rheinland-Pfalz, 2015)91. AQS was established 
2004/2005 as a direct response to the German partaking in ILSA and the implemented standards by 
KMK (Tillmann et. al., pp. 134-135). However, the establishment and the work of AQS became 
continuously criticized by the political opposition and the teachers` unions. The targeted issues were 
foremost the cost and benefit on grounds of the  amount of working hours involved, the time frame 
of and between observation and feed-back, as also the selection of quality criteria (Landtag 
Rheinland-Pfalz, 2015; Allgemeine Zeitung, 2015; phv, 2012). 
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Limitations and directions for future research 
 
Research is a precarious employment and to stay in line with a methodological approach is a 
conscientious mission, especially for an inexperienced researcher. There is always the risk of crossing 
the (thin) line between objectivity and bias, and to interpret the results and findings in an 
increasingly narrow way. Another deficit is that the amateur often get stuck in an idea that, to the 
reader’s weariness, becomes repeated endlessly, and thereby loses the overall perspective which is 
the base for understanding and interpretation. These are all, in various degrees, characteristics of 
this study. 
 

One technical aspect that should be mentioned is the change of web addresses that unfortunately 
occur quite frequently. In the course of the prolonged time for the study, several addresses were 
found to have been altered or removed, however, the original addresses are those presented. 
 

The outcome for educational research in general by QCE, as described by the participants in the 
study, is that education research has become increasingly difficult to implement, not by open 
resistance but by tacit avoidance by schools, burdened by the added and continuously altered, 
demands of the monitoring of education. What are the consequences when education research is 
seen as unwanted and unwished by those in focus of it? 
 

The formation of a `knowledge` (dependent or maybe addicted) society where education is governed 
by a measurement´s  practice can only be justified on grounds of an disinterred self interest, serving 
the society (state/Land) for the common good (cf. Bourdieu, 1996, pp. 379-382). Is there any other 
possible consequence of the testing regime than a hierarchisation/increased `levellling` where those 
in the inferior positions, lowest levels, will lose capital because they are furthest away from the 
theoretical concepts adopted by the dominant. In other words, they are the researched empiri 
(practice) and by that, holders of a subordinate position. Or can further research find circumstances 
under which holders of subordinate position in education could gain strength and influence by 
levelling? 
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Appendix 1 
 
PISA-a reborn programme 
 

The PISA studies have had a considerable and confirmed impact on educational systems 
globally. It is provided by the Educational Committee (OECD/CERI) and it is a longitudinal 
study conducted since 2000. The Programme for International Student Assessment (PISA) 
is a triennial international survey which aims to evaluate education systems worldwide by 
testing the skills and knowledge of 15-year-old students. To date, students representing 
more than 70 economies have participated in the assessment. (OECD, 2014) 

 
PISA is coordinated by the governments of participating countries under the auspices of the OECD. 
Samples of 15-year old students are assessed in three main subjects- reading, mathematics and 
science- based on a matrix sampling approach and students and teacher also have an additional 
questionnaire to fill in. The test is said to measure not just academic but also the ability to use 
knowledge in practice (Mazzeo, Lazer, and Zieky, 2006, p. 683). The PISA studies are a part of an 
evaluative idea that different educational systems can be compared if just corresponding and reliable 
statistic, (indicators) of the performance of each educational system can be obtained. The 
abbreviation PISA was first used in the Learning Sciences Programme implemented in 1973 by CERI. It 
was part of OECDs early work to consider the feasibility of obtaining educational performance 
indicators., It was ´designed to foster the development of research on factors affecting formal and 
informal learning, taking into account the full range of relevant research in the social and biological 
sciences ´ (Papadopopoulos, 1994, p 88; CERI, 1978, p 18). But the term relevant proved to be highly 
problematic because it meant to sort out, and grade, sciences relevant for education and involved 
the questions of who had the authority base over the knowledge and who regulates the value 
structures in education. CERI never went through with the scheme, the program became highly 
controversial among the member states depending on the questions of scientific relevance and the 
values behind that it raised, and was discontinued already in 1977 (Papadopopoulos, 1994, p. 89; 
CERI, 1978, p. 28 ). However, in 2000 it reappeared in modified guise. 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 

http://www.oecd.org/pisa/aboutpisa/pisaparticipants.htm
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Appendix 2 
 
Example of questionnaire 
 

------------------------------- 
 

Fragestellungen- 
 

Allgemeines über das Bayrische Studiensystem 
Geschichtliche  Übersicht 
Beschreibung der aktuellen Studiensysteme 
Dessen  Besonderheiten / besonders bezeichnend für Bayern 
 
Aus  welchem  Grund fasste Bayern den Entschluss zur Teilnahme an  Pisa 2000 ? 
Eventuelle  Erfahrungen von anderen  Studien 
Einigkeit oder unterschiedliche  Ansichten  für ein  Teilnehmen (politisch, Verwaltung ) 
Welche Personen waren involviert (bzw. hatten Einfluss) 
 
Erwartungen  und Gedanken zur Teilnahme im PISA-Projekt. 
Das  große Ansehen des bayrischen Studiensystems 
Eventuelle  Erfahrungen von anderen Studien 
Welche Vor-oder Nachteile diskutierte man? 
 
PISA 2000,praktische Erfahrungen 
Administrative  Erfahrungen 
Welche  Teile   der Auswertung /„Messung“  gingen gut/weniger gut  
Erwartete/unerwartete Dilemma 
 
Resultat des Projektes PISA 2000 
Ansichten  betreffend  Feed-back  der  PISA-I,PISA-E  Resultate 
Wichtige Teile die man besonders beachtete/analysierte    
Positive resp. negative  Ansichten 
Wie war der Effekt auf die Debatte ueber die Messungen 
 
PISA `s  Teilaspekte 
3-Jahresintervall : angemessen oder nicht 
Änderungen in der  Ausführung der Messungen im Laufe der Jahre 
Was misst PISA generell 
 
Allgemeiner Teil 
Erfahrungen von  der Teilnahme an solchen internationalen Auswertungen wie  PISA. 
 

Kontrolle und  Manipulation  der Ausbildungssysteme, eventuelle Veränderungen während der Jahre 
(2000-) 
 

Erweiterung und Verminderung von Bedeutung für den Test und dessen Auswertung  im 
Ausbildungssystem 
 

Haben sich die Ansichten über die internationalen Messungen auf Bund-resp. Länderniveau  während 
der Jahre geändert? 
 

Gibt /gab es Akteure die mit fortschreitenden PISA-Studien  an Einfluss gewann/ verlor    
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Appendix 3 
 
Three forms of all-day-schools in Germany 
 
In Germany there are three kinds of all-day schools: (1) Bound all-day school where the students for 
three days a a week minimum, must partake in the activities for at least 7 hours, (2) partial bound all-
day school where a part of the students for three days a a week minimum, must partake in the 
activities for at least 7 hours, and (3) open all-day school where the students voluntarily can attain 
the activities on the afternoon (Tillmann et al. 2008, p. 185). In Bavaria the percentage in 2012/2013 
of the Bavarian students in all-day schools were 12,4 %, the lowest number of all German Länder and 
a majority were in open all-day schools (Klemm, 2014, pp. 15-16). In spite of the declared promotion 
of this specific educational reform agenda and a massive funding as a part of a large national reform 
initiative program, IZBB (Investionsprogramm Zukunft, Bildung und Betreuung92) that included all-day 
schooling in the Länder in accordance with the PISA 2000 results (Tillmann et al., 2008, pp. 190-191). 
However, CSU instead used the funding to another educational reform program, the G8 which stand 
for the shortening of the Gymnasium from 9 year to 8 year, another reform in which also was a 
consequence of the PISA results (e.g. Friedrich Ebert Stiftung , 2009, p. 3). In 2013 the Bavarian 
education minister Ludwig Spanlae launched a massive expansion plan of all-day schools in Bavaria 
but the majority were to be in the form of open (Bayerische Staatsministerium fur Bildung und 
Kultus, Wissenschaft und Kunst, 2013b). Hence, the education reform of all-day schooling in Bavaria 
has been influenced by the larger German context where the KMK has stated the promotion of all-
day schooling and a number of Länder has significantly expanded these school forms. Nevertheless 
the political dominant in Bavaria has been able to encompass and adjust the effect in the Bavarian 
educational discourse, individual development as opposed to equality of opportunity, with altered 
content, open all-day schools in line with traditional CSU family values, and with substantial delay 
(ibid.) 
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