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Abstract While many texts address issues of equity, inclusion, and diversity, they
are almost all focused on the global South, and miss the lessons that can be learned
from Northern regions. This book begins to fill the gap in understanding how to
create an education system that allows students to grow up grounded in their own
cultures and languages, regardless of whether they are newcomers or Indigenous,
and also to be able to navigate the broader world. It is structured around two main
themes: (1) supporting teachers in addressing diversity and inclusion in the class-
room, including consideration of language and identity issues; and, (2) engendering
solutions to structural and geographical challenges in education in the circumpolar
north. Each of the book’s chapters touches on at least one of these themes, and many
of them both, from a geographically and culturally diverse set of perspectives. While
each can be read as a standalone piece, the collection as a whole gives a robust and
unique set of insights into equity and inclusion issues in education across the
circumpolar north. In this introduction, we provide a brief overview of the chapters.

Keywords Equity - Inclusion - Diversity - Circumpolar - Education

The goal of this book is to provide a current view on education, equity, and inclusion
within the lens of education for a sustainable North. It is a follow-up to the first book
published by the University of the Arctic (UArctic) Thematic Network on Teacher
Education for Social Justice and Diversity, Including the North: A comparative study
of the policies on inclusion and equity in the circumpolar North, 2019, which
highlighted policies of inclusion and equity in education in national and regional
contexts. We now explore in more depth the provision of education across the north,
focusing on challenges and innovations in meeting the needs of diverse learners in
remote and rapidly changing contexts.

This book is the result of the joint activity of 34 researchers from 17 universities
or other organizations, a collaboration fostered by the aforementioned UArctic
thematic network. The Thematic Network on Teacher Education for Social Justice
and Diversity was established in 2015 and has since grown in both size and activity.
The Network started with six universities from five countries, and today has
27 member organizations across the Arctic and beyond. As a collaborative network
of teacher educators and researchers, we are interested in teacher education for all
levels of education. Our activities focus on varying aspects of social justice
and diversity in education, such as the inclusion of pupils with diverse needs and
cultural, linguistic, and socio-economic backgrounds, Indigenous education and
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traditional knowledge, and education in rural areas and with long distances. These
themes are also reflected in this book.

While many texts address issues of equity, inclusion, and diversity, they are
almost all focused on the global South, and miss the lessons that can be learned from
Northern regions. Indeed, other than the aforementioned book by our thematic
network, in the past decade, there have been few comprehensive looks at education
across the circumpolar north. The education chapter of the Arctic Human Develop-
ment Report Il (Hirshberg & Petrov, 2015) provided an overview of some of the
common challenges facing K-12 and post-secondary education in the North, such as
instability in the teacher workforce and the difficulties of providing a comprehensive
education in small and remote communities, but the breadth and depth were limited
by constraints on the length of the chapter and the need to focus only on a few key
themes. The education chapter in the first Arctic Human Development Report
(Johansson et al., 2004) only addressed four Arctic states directly, in an even briefer
description of common issues facing schools in the north. The last book to focus on
primary and secondary circumpolar education, Taken to Extremes: Education in the
Far North, was published in 1996 (Darnell & Hoem, 1996). Much has changed in
education, including the change brought about by growing access to technology and
increasing globalization in the education enterprise, and simultaneously recognition
that education needs to be grounded in place, and the local cultures, languages, and
histories of the children and young people served in our schools.

This book begins to fill the gap in understanding how to create an education
system that allows students to grow up grounded in their own cultures and lan-
guages, regardless of whether they are newcomers or Indigenous, and also to be able
to navigate the broader world. The tension between local and global runs throughout
education structures and policies across the North, and issues of identity, diversity,
and inclusion are front and center in these. We ourselves have tried to be inclusive in
how we define the north, not being constrained by traditional definitions of the Arctic
or circumpolar North, but instead including places that have strong northern iden-
tities as they themselves define them. We also did not pre-define equity and inclusion
for our authors, but rather welcome a broad array of approaches to these topics. We
believe the sum of the whole will give us a more complete picture of what it means to
achieve education for a sustainable North without having narrowly defined these
concepts upfront.

This work is structured around two main themes: (1) supporting teachers in
addressing diversity and inclusion in the classroom, including consideration of
language and identity issues; and, (2) engendering solutions to structural and
geographical challenges in education in the circumpolar north. Each of the chapters
touches on at least one of these themes, and many of them both, from a geograph-
ically and culturally diverse set of perspectives. While each can be read as a
standalone piece, the collection as a whole gives a robust and unique set of insights
into equity and inclusion issues in education across the circumpolar north. A brief
overview of the chapters follows:

In their chapter ‘Adaptation isn’t just for the tundra: Rethinking teaching and
schooling in Alaska’s Arctic,” Diane B. Hirshberg, Douglas Cost, and Edward
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Alexander challenge the narrative around the teacher crisis in Alaska and critique
what is missing in the current discussion on how to improve school outcomes in rural
Alaska. After exploring how the history of colonization and assimilation efforts in
Alaska has created and propagated the current situation, they look at recent proposals
to transfer more authority over rural schools to tribes and local communities and ask
whether tribes should fully enact tribal control and self-determination in education.

Mitdlarak Lennert, in her chapter ‘The role of evaluative thinking in generating,
evaluating and scaling innovations in learning: A case study of the Greenland
education system’ explores the policy instruments used for monitoring and evalua-
tion in the Greenland education system. She looks at the types of objectives, what is
monitored, and for what purpose. Lennert discusses how context shapes evaluation
culture and conditions for development, and how reforms inspired by those from
foreign countries do not make sense if the specific contexts of school systems, needs,
stakeholder involvement, and capacity building are not considered.

Ylva Jannok Nutti, in her chapter, asks if there should be ‘Sdami Teacher
Education or Teacher Education for Sami students?’ She explores the cornerstones
of Sami Teacher Education, especially in the context of the Sami University of
Applied Sciences located in Norway, which provides teacher education for Sami
students in the north Sami language. She applied both text analysis and self-narration
methods to understand syllabi in practice, and develops a metaphor of the lavvu (tipi)
and the caggi, three basic poles supporting the structure of 1avvu to identify heritage
languages, indigenous knowledges and traditional pedagogies such as land-based
approach as the cornerstones. Ylva Jannok Nutti underlines that to decolonise
teacher education, these three basic poles have to lay the foundations for teaching
and learning in Sdmi Teacher Education.

In their chapter ‘Education Provision for Indigenous and Minority Heritage
Languages Revitalisation: A Study focusing on Sami and Scottish Gaelic’, Mhairi
C. Beaton, Pigga Keskitalo and Hanna Helander provide a comparative study of
education provision for the Indigenous language of Sdmi and the minority heritage
of Scottish Gaelic. Both languages are endangered according to UNESCO listings
and the authors examine similarities and differences in how in recent years educa-
tional provision in Finland and Scotland have contributed to efforts to maintain and
revitalise both languages concluding with some emerging recommendations for
future practice.

In her chapter ‘Policy equity contexts in inclusive education for immigrant
children in The Faroe Islands’, Kalpana Vijayavarathan highlights the need for
educational policymakers to take account of the importance of the ethnic cultural
identities of immigrant children, their use of home languages and inclusion through
education to ensure their integration in The Faroe Islands.

In their chapter ‘Does it Matter Where You Live? Young people’s experiences of
educational transitions from basic education to further education in Finnish Lap-
land’, Suvi Lakkala, Tuija Turunen, Merja Laitinen, Katja Norvapalo and
Kaisa Thessler highlight the challenges and opportunities, due to geography, for a
smooth transition from basic to further education for young people living in far north
of Finland, North-Lapland. While upper secondary education is provided in the
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north, those who choose vocational education and training need to move hundreds of
kilometres south to a bigger locality. The authors explore the differences between
these two groups.

In their chapter, ‘Personal and ethnic identity in representatives of the indigenous
small-numbered peoples of the Russian Far North — the Sami and the Nenets’
Natalia Flotskaya, Svetlana Bulanova and Maria Ponomareva present findings
from research undertaken with Saami and Nenets communities in Russia examining
the identities adopted by young people in these Indigenous communities in compar-
ison with their Russian counterparts noting the need for an educational environment
that allows Indigenous youth to develop positive identities that maintain their
cultural heritage.

In “A lesson is most exciting [when] the teacher typically explains complex
topics” — A student perspective on public schooling in Greenland,” Lars
Demant-Poort and Louise Pindstrup Andersen set out to fill a gap in research
on education in Greenland, specifically around students’ perspectives on what
happens inside classrooms. Using survey methodologies, they explore students’
perceptions of schooling and lessons on the Greenlandic language and mathematics
and use these to broaden understandings about schooling in Greenland.

Sally Windsor and Karin Kers talk about education for sustainable development
in their chapter “Teaching Social Sustainability and About Sweden’s Sami Peoples
in Senior Secondary School”. Through an action-research project they identified a
lack of awareness about Sami culture and implemented a unit of lesson that increased
students’ knowledge of Sami life both historically and presently. Enhanced aware-
ness of how prejudice and stereotyping are used to ‘other’ certain groups to justify
exploitation and oppression will help create a more inclusive and sustainable society
in South Sapmi, Sweden.

In their chapter, ‘Collaborative Pedagogies: Seeking and Finding Truth within
Indigenous Children’s Literature through Multiliteracies’, Anne Burke, Benjamin
Boison and Deborah Toope provide an account of how two teachers responded to a
lack of curricular content on Indigenous Peoples and histories in their Canadian
context through the design of a curriculum that incorporated Indgenous perspectives
and ways of knowing through a multiliteracies pedagogical approach.

In their work: Analysis of policies supporting teachers to tackle linguistic and
cultural diversity and facilitate inclusion from the perspectives of Iceland and The
Faroe Islands., Kalpana Vijayavarathan and Edda Oskarsdéttir combine per-
spectives from two Nordic islands to explore the policy framework needed for
preparing preservice teachers to work with learners from diverse linguistic and
cultural backgrounds. They find that language is central in providing agency and a
pathway to learning and knowledge, and conclude that teacher education must both
prepare pre-service teachers to work inclusively and ensure they can deliver quality
teaching in the official language to help ensure immigrant inclusion.

Benedikte Brincker and Lene Holm Pedersen, in ‘A walk on the wild side — on
the motivation of immigrant workers to provide public service in Greenland,” study
the recruitment and turnover of school teachers in Greenland, comparing differences
between the West and East coast of Greenland. Their work explores whether there
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are motivations that could be fostered in the system to mitigate some of the
recruitment problems facing schools in Greenland.

In the chapter ‘Multi-grade Teaching in a Small Rural School in Northern
Norway’, Anne-Mette Bjgru investigates characteristics of teaching practices that
enable inclusion and adapted education in a multi-grade school in a small rural
community in Northern Norway. Findings highlight three didactical tools that are
useful when conducting multi-grade teaching in a small school with a small number
of pupils. Discussion also focuses on the importance of how the curriculum delivers
social learning when working towards practice that is both inclusive and adapted to
the individual pupil.

Edda Oskarsdéttir and Anna Katarzyna Wozniczka in ‘Fostering profes-
sional development for inclusive education in rural Iceland: A collaborative action
research project’ explore the ways of supporting teachers, who are located in rural
areas without easy access to professional development courses, through a collabo-
rative action research study of a course they taught on inclusive education. They
found the course created a community of practice for nurturing inclusive practices in
the school. The school’s leaders played a key role during the course, by supporting
the staff and providing insights to the teachers. In addition, participation by all
employees was crucial, as they all contribute to inclusive practices, despite working
with students in various areas and to different extents.

In the concluding chapter ‘Southern Reflections on Education toward a Sustain-
able North’, Sue Dockett and Bob Perry set the stage from their ‘not from north’
perspective. They draw attention to things like language and culture, local commu-
nities, demographic changes, and educational policies affecting the provision of
education in the north. However, they note that these are also global phenomena.
Their interesting conclusion is the meaning of being ‘in this place’, a place that is
created and re-created through social interaction and relationships. They bring us to a
notion of culturally responsive pedagogies to acknowledge the role of place, regard-
ing it as a dynamic resource for learning and teaching, and underline that place
matters and should be taken into consideration in both initial and in-service teacher
education as well as in the provision of education.

Diane B. Hirshberg, PhD, is Director and Professor of Education Policy at the Institute of Social
and Economic Research, University of Alaska Anchorage. She also serves as Vice-President
Academic for the University of the Arctic and sits on the Board of the Arctic Research Consortium
of the U.S. Her research focuses on indigenous and circumpolar education issues, and the role of
education in sustainable development in the Arctic.

Gregor Maxwell, PhD, is an Associate Professor in inclusive education at UiT Norway’s Arctic
University in Tromsg where he teaches on the educational science (pedagogics) and inclusive
education programmes. His research focuses on the participation and inclusion of children with
additional support needs and the inclusion competences of newly qualified teachers.
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Mhairi C. Beaton, PhD, is a Professor in the Carnegie School of Education at Leeds Beckett
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Abstract In Alaska, schools as structured do not work for far too many of Alaska’s
students, especially Indigenous students. This chapter raises issues that are not being
addressed in most discussions on the schooling and teacher crisis in Alaska. We call
out the failure of the existing system of teacher preparation. We then move into a
critical discussion around what is missing from the current deliberations around
improving schooling outcomes in rural Alaska: how the history of colonization and
assimilation efforts in Alaska has created and propagated the current situation. We
explore recent proposals to transfer more authority over rural schools to tribes and
local communities and ask whether tribes should rethink the entire enterprise of
education in rural Alaska, by fully enacting tribal control and self-determination in
education.

Keywords Retention - Turnover - Colonization - Indigenous - Rural

2.1 Introduction

While Alaska is part of the United States, in many ways — geographically, culturally,
economically, and socially — it is distinct and separate from the contiguous lower
48 states of the U.S. Indeed, some might contend that Alaska shares more, in terms
of culture, climate, and geography, with its nearest neighbor Canada, than with the
rest of the nation. Certainly, this is true in terms of some of the challenges facing
schooling in remote and rural communities in Alaska and northern Canada, from
difficulties attracting and retaining teachers to significant barriers to making schools
responsive to and reflective of local peoples’ culture, languages and practices
(Berger et al., 2016; Hirshberg et al., 2019).

Alaska is home to a large and diverse Indigenous population, many of whom live
in numerous small and scattered villages across the state. There are 231 federally
recognized Indian tribes in the state, and at least 20 distinct Indigenous languages,
many of which have multiple dialects (Holton, n.d.). While some of the Indigenous
languages are strong, others are threatened, as they are spoken by very few people.
Only one Indigenous language (Central Yup’ik in southwestern Alaska) is spoken by
children as the first language of the home (ANLC, 2021), though language learning
and revitalization efforts are underway across the state.

Alaska’s context means that many public policies developed in lower 48 contexts
do not work well in the state. This is particularly true for education policies
and practices in the rural and remote parts of the state. Over 80% or more than
300 of Alaska’s communities are not connected to a contiguous road system; these
are accessible only by plane or boat, and most of the most remote communities are
predominantly Indigenous. And yet, Alaska’s school system mirrors the education
systems across the rest of the nation, and with a few exceptions the schools operate
like those “outside,” (in the lower 48 states) despite the unique peoples, cultures, and
geography of the state. In the 2019-2020 school year there were just under 129,000
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public school students grades K-12, in just over 500 public schools.' Indigenous
students comprised over 21% of the population statewide,” but in the most remote
school districts made up between 70% and 99% of the students. Statewide, Indige-
nous students perform more poorly than the overall population on (admittedly
flawed) standardized measures of proficiency, although across the board Alaska
students do not do well. In AY 2019, 39% of all students across all grades that
take statewide English Language Arts proficiency tests (grades 3—10) scored as
advanced or proficient, while only 16% of Indigenous students scored as advanced
or proficient. In Mathematics students across Alaska performed more poorly,
with only 36% scoring as advanced or proficient, and Indigenous students again
were at 16% advanced or proficient. Graduation rates also indicate that schools
are not serving Indigenous students well; statewide their four-year graduation
rate was 68% while the graduation rate for all students was 80% (AK DEED Data
Center, n.d.).

While standardized tests and graduation rates can be a poor measure of student
learning — there is no way to unpack whether students simply will not take exams
seriously or attend school as an act of resistance or whether they are not prepared for
the test materials or high school courses — it is clear that schools as structured do not
work for far too many of Alaska’s students, especially our Indigenous students.

This chapter raises issues that are not being addressed in most discussions on the
teacher crisis in Alaska. We call out the failure of the existing system of teacher
preparation. We then move into a critical discussion around what is missing from the
current deliberations around improving schooling outcomes in rural Alaska: how the
history of colonization and assimilation efforts in Alaska has created and propagated
the current situation. We explore recent proposals to transfer more authority over
rural schools to tribes and local communities and ask whether tribes should rethink
the entire enterprise of education in rural Alaska, by fully enacting tribal control and
self-determination in education.

It is important to position ourselves in this work. We are an Indigenous educator
and leader and two non-Native settlers working in the public university system, who
take to heart Tuck and Yang’s (2012) cautions about how we define and use
decolonization. In our conclusion, we are not arguing for metaphorical decoloniza-
tion but instead are advocating for a genuine transfer of both oversight and allocation
of resources for education to the first peoples of the land. As we discuss below, we
believe this will improve not only the outcomes for students, but also for the
educators working in rural schools, both Indigenous and non-Native, and change
the story from too few teachers on the tundra to developing culturally and context-
appropriate system changes that facilitate stronger and more explicit connectivity
amongst communities, schools, and faculty.

"We are using 2019-2020 enrollment numbers and 2019 standardized test data because numbers in
the 2020-2021 school year are unreliable due to COVID-19 impacts.

This number does not include the 12% of students who identify as two or more races, many of
whom are also Indigenous.
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2.2 The Teacher Workforce

In 2018-2019, there were 7899 certificated teachers in Alaska. The state does not
report the ethnicity of teachers, but old work indicated that the vast majority of
teachers are white; fewer than 5% of teachers were Alaska Native. Teacher turnover
in rural schools in Alaska averages more than twice as high as in urban or “urban-
fringe” schools and about 1/3 higher than in hub communities (larger communities
that provide services to smaller villages in a region) From 2012-2013 to 2017-2018
annual turnover, as defined by a teacher leaving their school district for another
district or the state averaged 30% in rural or remote schools, and of those over 2/3
left teaching or Alaska (Vazquez Cano et al., 2019). Despite significant investments
in teacher induction and mentoring, experiments with financial retention incentives,
and other efforts, turnover rates have remained high and steady. And the situation is
rapidly getting worse — this past year we saw teachers backing out of contracts due to
COVID-19 concerns and Alaska’s economic crisis.

Teachers who are prepared within Alaska have a lower turnover rate (Hill &
Hirshberg, 2013; Vazquez Cano et al., 2019). However, for the past two decades up
until 2019, the number of educators prepared in-state annually has numbered
between 200 and 300, while districts typically need to fill about 1000 spots each
year. And, in 2019, the state’s largest teacher education program closed; the number
of teachers graduating within the state dropped to under 200. While some vacancies
are filled by teachers returning to the profession after taking a leave, only about
150 locally prepared educators are hired each year, with the rest coming from out of
state. And, not all locally prepared teachers enter the workforce immediately. Some
are not willing to relocate for available positions, especially if they require teachers
living in urban areas to move to rural Alaska. They instead work in other jobs and
wait until teaching positions open in their community (Shaw et al., 2013).

2.3 Conventional Policy Efforts to Fix the Teacher Pipeline
Issues

2.3.1 Efforts to Prepare More Local and Indigenous
Educators

One of the common solutions proposed for solving teacher turnover is growing
locally prepared educators. However, these efforts have not resulted in sufficient
numbers of teachers to meet Alaska’s needs. There are several initiatives aimed at
growing more teachers for Alaska schools. Eight districts participate in the Educa-
tors Rising Alaska initiative, intended to attract high school students into the
teaching profession, and support them through college and into their careers. For-
merly known as the Future Teachers of Alaska, it is part of the national Educators
Rising initiative, which is a free national membership organization for aspiring
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teachers and their mentors. Preparing Indigenous Teachers and Administrators for
Alaska’s Schools (PITAAS), began in 2000 at the University of Alaska Southeast
(UAS) as an effort to grow the Alaska Native teacher workforce, and was later
expanded to include school administrators. This federally-funded initiative has pro-
vided funding and support to Indigenous students pursuing degrees from the associate
to the Master’s degree level. The UAS Alaska College of Education also has an
Indigenous Scholars Program that works with the U.S. Department of Education to
offer loan forgiveness, cultural education support, and 2 years of professional devel-
opment including mentorship and job placement assistance for eligible students. This
program supports Indigenous students seeking both a Master of Arts in Teaching and
a Master of Arts in Educational Leadership and principal certification. However, the
numbers graduating through these efforts remain low. A $3 million, three-year
renewal of the Sustaining Indigenous Local Knowledge, Arts, and Teaching
(SILKAT) grant at the University of Alaska Fairbanks School of Education
(UAFSOE) has facilitated the introduction of a series of Alaska Indigenous Teacher
Initiatives, i.e., The Alaska Indigenous Teacher Corps (AITC), as well as plans to
develop an Alaskan Indigenous Teacher Network working to support Indigenous
educational leaders and facilitate post-graduation community building and profes-
sional development. The plan is to develop regional Alaska Indigenous Teacher
Alliances (AITA) composed of tribal organizations, businesses, school districts, the
UAF School of Education, and UAF Rural Campuses. These are all University of
Alaska system efforts to bring local cultural knowledge to the forefront of the
curriculum and to recruit, equip and retain new teachers with the knowledge, skills,
and dispositions to teach in and through the arts and culture in Alaska’s schools.

However, the numbers produced by programs like PITAAS and SILKAT are not
yet sufficient to address these problems, and we need to have a unified, concerted,
and ongoing effort that is not tied solely to intermittently sustainable support sources
like federal grants. District efforts to support pathways for local residents to become
educators are a start. Three districts in Alaska have explicit pathways for para-
professionals to move toward certification and nine more districts provide financial
support to paraprofessionals in teacher education programs. The long-running pro-
gram in the Lower Kuskokwim School District with UAFSOE’s SILKAT program,
in particular, has made an impact on who is in the classroom, as is discussed
elsewhere, but there are only a handful of these efforts, and there needs to be a
broader community conversation about how to make the pipeline attractive and
permanent (see Tetpon et al., 2015; Defeo & Tran, 2019).

2.3.2 Efforts to Retain New Teachers

Another way education leaders have tried to stem turnover is through initiatives that
support new educators as well as financial incentives to incentivize teachers to stay.
One longstanding effort is the Alaska Statewide Mentor Program (ASMP). Built
upon a model developed at the New Teacher Center (NTC) in California, this



14 D. B. Hirshberg et al.

initiative is in its 18th year of working with new educators. While this effort has been
effective with some teachers, the overall trend statewide continues to defy efforts to
significantly reduce the rate of turnover. Financial incentive experiments such as
longevity bonuses have likewise not produced a significant change in turnover rates.

Alaska’s rural schools are failing to serve too many children, and this systemic
failure is often identified as rooted in Alaska’s teacher workforce crisis. The state’s
rural school districts have struggled to attract and retain educators. In-state teacher
preparation programs have never met the demand for educators statewide, and rural
districts have primarily had to hire teachers prepared outside the state (Hill &
Hirshberg, 2013). The recent loss of the largest teacher preparation program in the
state has further diminished the local supply of educators (Hanlon, 2019). And yet,
the issue of achieving better learning outcomes for all of Alaska’s students runs
much deeper than a supply and demand conundrum.

Annual teacher turnover rates of 20-40% in rural Alaska schools likely impact
students’ academic and emotional well-being; high teacher turnover is strongly
correlated with lower student achievement in Alaska and across the U.S. (Ronfeldt
et al., 2013; Hirshberg et al., 2014). Turnover forces students and communities to
repeatedly rebuild rapport, connectivity, and trust with newly recruited educators. In
Alaska’s rural and Indigenous communities, new educators face additional chal-
lenges in serving students from unfamiliar cultures and navigating the challenges of
working in places with often very different living and working conditions from those
where they were educated to teach.

But while it is easy to point to issues of teacher recruitment and retention as the
primary cause of rural school failure, we contend that the full story is far more
complex, and therefore the solution less straightforward than current efforts to
prepare, recruit and retain teachers, which continue to be largely unsuccessful.

2.4 Policy Efforts to Create More Culturally Grounded
Practice

Another approach to retaining teachers is to help them be more successful and
satisfied in their teaching. A key effort to achieving this is equipping teachers with
the skills to create inclusive learning environments through utilizing Alaska Native
cultures, languages, and pedagogies in the classroom. The Alaska Standards for
Culturally Responsive Schools attempt to do this (Alaska Native Knowledge Net-
work (ANKN), 1998), calling for schools and communities to critically examine the
extent to which they recognize and respond to the cultural and linguistic diversity of
their students and families. These standards represent a shift from teaching and
learning about culture and heritage to learning and teaching through culture as a
foundation for education. In Spring 2012, the Alaska Board of Education officially
adopted the “Alaska Cultural Standards for Educators,” along with new guidelines
for implementing the cultural standards (AK DEED, 2012). However, these guide-
lines have never resulted in a widespread change in educational practices around the
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state. The standards are not being employed in a systematic or systemic way in
schools or districts. Including them in school accountability measures with school
climate surveys and similar types of data measures beyond graduation rates and
standardized tests could yield more useful data in understanding the challenges
students and teachers face beyond teacher supply and retention, but this does not
seem likely to happen.

The state has tried to support culturally responsive practice by offering a “Type M
Limited certificate” for educators with expertise in three specific areas: Alaska
Native language or culture, Military Science, or vocational/technical areas. This
has had limited success; as of 2019, there were 32 Type M certificate holders for
Alaska History, Alaska Native Language or Culture, Alaskan Studies, or Alaska
Native Arts, in 13 districts. Some districts have implemented policies and practices
to create systems that better reflect the cultures, places, and environments within
which they operate. These include Yup’ik and Tlingit language immersion programs
and the Ifiupiaq Learning Framework in the North Slope Borough School District.
However, none of these efforts are widespread nor do they challenge the fundamen-
tal structure of the Western school system.

2.5 What Can Or Should Be Done? A More Critical
Examination

Clearly, the status quo isn’t working, and something else must be done. At a
minimum, state policymakers, district and school leaders, and community members
must find ways to nurture effective teachers who will stay and become rooted in the
diverse ethnic, cultural, and linguistic fabric of Alaska’s classrooms and communi-
ties. Schools and communities can take more intentional actions to support current
and prospective educators and help them succeed, from simple actions like finding
community members to mentor/guide teachers and encouraging parents to get to
know teachers, and help teachers get to know community leaders, to revamping
salary and benefits structures, and investing savings from retaining teachers in
teacher compensation and professional development. But these approaches fail to
address the fundamental issue for rural and Indigenous students, that the entire
system is based on an imposed structure that has never reflected local cultures,
epistemologies, or ways of teaching and learning.

2.6 The Impact of Colonization

The current public school system in Alaska is built on the legacy of a colonial
system, imposed by settlers from outside of Alaska. The history of colonization in
Alaska, including compulsory and imported schooling, mirrors that of many other
places in the north. While Russian missionaries provided the first formal schooling in
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parts of the state, it was when Alaska became a U.S. territory that schooling became
an explicit tool of the colonization process.

It’s important to note that education was not something that white colonists
brought to Alaska — the Indigenous peoples of this land have been educating their
children for thousands of years, and we will circle back to that shortly. But schooling
was imposed by non-Natives with the goals initially to Christianize and “civilize”
Natives in order to accommodate the economic and cultural needs of the dominant
Western society. Early schools in Alaska were run by missionaries, and then when
public schools were created Alaska Native students were often kept in segregated
schools (Hirshberg, 2001). From the 1950s to the mid-1970s Indigenous students in
rural communities were forced to attend boarding or residential schools to receive a
secondary education (and for some also for primary school); some of these institu-
tions were profoundly abusive, and all were grounded in languages, cultures and
teaching methods other than those of Alaska Natives (Hirshberg, 2008). When
public schools for secondary students were established across the state in the mid
to late 1970s, as a result of a legal settlement and new wealth from the Alaska oil
pipeline, Alaska Native students continued to be educated in schools structured like
those from the Midwest of the United States.

The lasting legacy of colonization extends beyond the loss of language and
culture that many recognize. It continues in the fundamental structure of the school-
ing system, in Alaska and elsewhere in the U.S. The ways that knowledge was
transferred before Western schooling was imposed on Indigenous Alaskans was
quite different from what is practiced today in schools, with learning happening on
the land and by observation and hands-on practice. In revolving around sharing the
knowledge needed for survival, learning also followed seasons and subsistence
practices. We are not implying that all formal schooling is bad, or romanticizing
learning from before contact, but rather highlighting that the system now follows a
schedule that often does not make sense and that interferes with critical place-based
learning opportunities. Current school calendars keep students in school when
subsistence cycles would dictate their participation in critical activities, for example
during moose hunting in September in the interior of Alaska or hunting for migrating
birds in April instead of taking standardized tests.

But it’s not just pedagogy or the calendar. It’s also whom the state designates as
being an approved educator capable of sharing knowledge within the institutional
setting of public schools. With just a few exceptions (as was described earlier), it
does not allow local communities to determine who should be considered an
appropriate educator for their context. Moreover, the system fails to recognize the
value of knowledge held by elders or others considered knowledge bearers by their
community.

There also hasn’t been healing from the abuses of the former boarding school
system or the missionary schools. There hasn’t been a truth and reconciliation
process, nor has the federal government made reparations. It took until 2018 for
there to be a formal acknowledgment of the abuse by the Alaska government, when
former Governor Walker apologized to Alaska Natives “for the wrongs that you
have endured for generations, for being forced into boarding schools. . . for (being)
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forced to abandon your Native language and adopt a foreign one. . . for erasing your
history. .. for the generational and historical trauma you have suffered” (Hughes,
2018). However, functionally this was an apology without any action; the governor
lost the election and there hasn’t been a real reckoning about what else needs to
happen to address the lasting impacts.

Instead, Alaska has a track record of multiple generations of students for whom
school as structured simply did not and still does not produce learning outcomes that
benefit all students in realizing their potential. One reason is that negative attitudes
towards education are passed on to multiple generations without either the youth or
educators fully understanding the root cause of these feelings within communities.
The history of that abuse has been lost for many families, and yet the feelings remain.

Rollo (Forthcoming) describes this phenomenon in Canada, noting that Indige-
nous communities and students participate in schooling for strategic reasons such as
acquiring the credentials that offer a pathway to economic security, learning about
the political and legal landscape affecting Canadian Aboriginal policy, and becom-
ing educators themselves. However, “none of these strategic practices should be
interpreted as an endorsement of schooling.” He adds “Non-consensual, compulsory
schooling has been central to the colonial displacement of certain Indigenous
parenting cultures. ..” Rollo then argues:

Decolonization of education, therefore, requires much more than Indigenization
of the curriculum and instructors, since inclusivity has been a strategy of promoting
Indigenous attendance and success in non-consensual assimilative contexts of state
schooling for almost a century. Rather, decolonization appears to require rejection of
the colonial premise of non-consensual education entirely: of compulsory atten-
dance, classroom management, and imposed assessment as the chief mechanisms of
assimilation.

The only way to achieve the goals of an education system that repudiates colonial
pedagogies and practices, he notes is . . .with an education system that is developed
and managed by particular Indigenous communities according to their particular
traditions and needs.”

2.7 Creating a Decolonized System

We contend that to rectify the failures of rural schools in Alaska, the narrative must
change. Rather than trying to increase the number of teachers recruited to or prepared
in Alaska, we need to create culturally and context-appropriate system changes that
facilitate stronger and more explicit connectivity and accountability amongst com-
munities, schools, and faculty. This is not intended to say that students should not be
prepared for working in the western world, but rather that the best way to equip them
with the skills and knowledge to succeed in their future endeavors is to ground them
first in their own culture, language, and knowledge systems, and then build onto
these the skills, language, and epistemologies that will enable them to succeed in the
western system. This also allows those students the choice between pursuing further
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education and job opportunities outside their home community, staying in their
home village and living a traditional subsistence lifestyle, or doing both, and moving
between urban and rural homes and workplaces as they choose, something that
growing numbers of Indigenous Alaskans have decided to do. This approach to
schooling has been shown to work in individual schools and communities in Alaska,
such as at the Ayaprun Elitnaurvik Yup’ik Immersion School in Bethel where
students consistently outperform other students in the district on standardized test
measures.

However, it is difficult to recapitulate/reform an educational system that has deep
and ongoing roots in colonization and assimilation. There is no simple reset button to
start over as a decolonized system. Our Canadian colleagues have come to similar
conclusions, with Berger et al. (2016) noting that “...basing high school on
Inuvialuit rather than EuroCanadian culture would require a complete redesign of
formal schooling and very many Inuvialuit teachers and administrators...” (p. 70).
We contend that this is what is necessary if we are going to address the failures we
describe above. But, how do we completely rethink, reform, and rebuild from the
ground up a decolonized system when colonization and assimilation roots have
proliferated so far on the tundra and in policy arenas, thinking, and communities
with incredible effect on the past and present social fabric? How do we disrupt the
current and ongoing narrative of the lack of teachers to how to develop Indigenous-
developed systems that produce community, connectivity, and cooperation/collab-
oration amongst communities, schools, and faculty? How can we balance the system
so that students can find success for themselves after schooling to continue pursuing
the development of Indigenous knowledge, skills, and culture within their commu-
nity and/or pursuing continuing education elsewhere in Alaska or more broadly?
How can we produce a system collaboratively that produces successful learning
outcomes and values development in two knowledge systems, Indigenous and
Western?

2.7.1 Shifting Control of Schooling

Shifting control of rural schools offers one possibility. In Alaska, a proposal has been
circulating for some years to allow tribal compacting of education. In other words,
tribes create a contract with the state government to run their own schools rather than
having state or REAA run schools. This effort enjoys support from the Alaska State
Board of Education & Early Development as well as from participants in the state’s
“Alaska’s Education Challenge process,” a collective planning effort to improve
public education in Alaska (https://education.alaska.gov/akedchallenge). The details
are yet to be determined, but one question is whether community and tribal control
over schools might lead to alternative approaches to certifying, hiring, and
supporting teachers. And with tribal control, there could be drastic improvements
to the relevancy, timeliness, and applicability of curricula and content in these
classrooms. It is unknown as to what tribal determination of public schooling will
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look like. The details, in fact much of it, are yet to be determined, but leadership in
Alaska has allocated COVID relief funds to begin this process. Also, alongside this
effort, a ballot initiative to codify state recognition of tribes will be voted on in 2022.
This could provide needed momentum for expanded state-tribal partnerships toward
achieving State Tribal Education Compact Schools (STECs).

2.7.2 Grounding Schooling in Local Community Ways

In the current system, teachers educated in the western system are taught to keep kids
in classrooms in the chairs via classroom management systems and mandates,
oriented towards compliance. They are not taught the real-life and functional aspects
of living in a rural Alaska village. Why not? There is much learning content for
students to grapple with in understanding the logistics of projects or how to organize
outings for the community to learn, experience, and grow together. Students should
be leading or co-leading here. In this way, students understand how to “do”
management in the village, instead of emerging as a graduate from the school system
and unable to do what they need to do to live successfully in their home community.
Societal values and norms are all as important to this as is the logistics and
organization. Students, as well as their teachers, need to be well-versed in how to
communicate with and take care of others in locally appropriate ways and need to
understand community processes and protocols and the intricacies of resource
allocation in villages. All of these concepts could easily be refashioned within the
state’s current vague education standards, but this necessitates an intimate under-
standing of the local community.

A useful unit could explore village logistics and management as part of the
curriculum, and would provide ample fodder for lessons and curriculum that is
directly relevant to students and provides a basis for project- and service-based
assessments of what students have learned. In what ways can communities involve
students early in their educational careers to be contributors to the social and
governance fabric of where they live? How can the public school system serve to
heal the wound it created?

This knowledge is understandably but severely lacking in the imported teacher
workforce with limited to no experience in the village community. And it likely will
take longer than a one-week culture camp for incoming teachers to learn enough to
become comfortable teaching this content to their students.

Elders are a rich and underutilized resource in many communities. They are a
natural fit in advising and supporting this shift in culture. Schools should reinforce
and reiterate the importance of the key aspects of growing up as identified by Elders,
adults, and teachers. Students need to understand the importance of staying in
school, and if this is not the message they are receiving, then school staff need to
investigate and provide counterarguments. Elders take on an important role in
reinforcing the importance of schooling especially when they are actively engaged
in the process. This leads to the community feeling more welcomed in the school and
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taking on many more of the paid and volunteer roles that every school needs to run
most effectively. Elders should be seen as effective liaisons and mediators bridging
the gap between school and community.

2.7.3 Schooling to Reclaim and Create Systemic Change

One way to improve learning outcomes for students in rural schools is to leverage
schools to support community efforts to reclaim their heritage, identity, and culture, and
to make educational reparations. Schools and teachers could include cultural activities
as an integral part of the curriculum, i.e., teaching the skills of dancing, drumming, and
storytelling through song alongside other core content. Where communities lack
experts to teach these skills, they could rely upon one another for the reclamation of
these traditions, especially in those places where colonization resulted in significant
gaps or even the total eradication of these practices. If schools actively taught students
subjects like anthropology and archeology, students could be actors in uncovering
artifacts on the land and taken elsewhere. Schools designing these types of skills along
with research into the curriculum can empower students to reclaim and repatriate
materials and artifacts across the globe. Students could be the recorders through
which the stories and life experiences of Elders are recorded and amplified into literacy
texts to teach their fellow students. There are a multitude of powerful ways that schools
could be repositioned to be a support system for students to reclaim what the school
systems unjustly eradicated throughout their ancestors’ schooling. For example, we
could create options for students to fulfill their Western education mandates alongside
learning their place-based cultural and linguistic skillsets. This would allow a young
person to learn to craft sleds or participate in hunting and still complete high school. In
turn, non-Indigenous students in these regions can have similar options.

In flipping this script on the role of education in rural communities, we also
highlight the importance of education on the land as an emphasis before education in
the classroom. When students have strong connections to the land and place, it
provides a strong foundation from which to build the other more global and
academic learnings. In this way, schools go about teaching the visible and present
to students so that these understandings empower and equip students to understand
what is not visible, the critical lens.

Unfortunately, as a result of colonization, gaps exist in local knowledge of the land
and traditional practices, and it varies from community to community. School systems
can be the catalysts to build infrastructure and connectivity amongst communities S0
that a community is never doing this alone. Students can provide the integral tech-
nology and vitality aspects of creating this fabric across communities. With this kind
of network building, the knowledge doesn’t have to come just from within each
individual community; it can come from neighboring communities in a constructivist
approach to rebuilding culture, language, and traditions. Education has been a place of
healing for some. What can be done to reconfigure school to become a healing force
from the damage it rendered in the past? To instead have schools heal, empower, and
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resource students and communities to become their best? Schools that are exciting
places to work bring in teachers, and transform rural teaching positions so that it is a
privilege being hired into these communities. Teachers regularly identify as an
important aspect of retention the opportunity to work in a community where everyone
is excited. Teachers, school staff, and students want to be part of an environment
where they can partner with the community in transforming, especially transforming a
system that was once a system for assimilation, colonization, and abuse.

2.8 Models and Finances

There are models in other sectors for tribal control of services and grounding large
public institutions in Indigenous knowledge systems and practices. An especially
powerful one is the Tribal healthcare system in the state of Alaska. The Alaska
Native Tribal Health Consortium (ANTHC) and the local and regional tribal health
providers clearly demonstrated the capacity for profound transformation in Alaska.
The Tribal health system integrates Western medicine and practitioners into an
Indigenous system, not the other way around. The education system could do the
same; instead of injecting Indigenous cultures into a broken system, we could bring
the best of the Western education system into the Indigenous culture.

It takes funding and efforts to explicitly design what has shown success in the
education system at the student, teacher, school, and school district scales — to make
the educational system as a whole sustainable. Through these efforts it demonstrates
the respect of the agency of the people who are teaching and learning; people are
learning what they want and need to learn as well as have the resources and ability to
go about learning these things. We even have examples of this from the past, but
these stories are not widely known. The writings of Hudson Stuck (1916), demon-
strate that what we are proposing for non-Indigenous educators is feasible. Stuck was
educated in the United Kingdom but developed the skills necessary to survive in the
North after coming to Alaska as a missionary. He was multilingual, speaking the
Gwich’in, Koyukon, and Inupiaq languages as well as English, and French and he
was skilled at snowshoeing and running dog teams. And he demonstrated exactly
what we are arguing for Indigenous children in Alaska — if you are well-educated in
your heritage language, culture, and knowledge systems, you can then learn to be
successful in other, very different physical, cultural, and linguistic environments.
Why does this seem so out of reach today?

2.9 Summary

We should be doing a better job of engaging students in their schooling process. We
have seen time and time again that youth have a vested interest in their school and
often enough experience to adequately assess much of what they are getting, and
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conversely not getting, out of the schooling process. A teacher is successful when
students are interested in the learning; it doesn’t matter the content. Students spend a
lot of time in school learning and they gravitate towards those educators who possess
a passion for the material and who model investing themselves in the learning. These
types of experiences build lifelong learning traits in our students that can be carried
to other areas of their studies and life. The emphasis needs to shift from covering the
content to equipping students with the skills that will enable them to ultimately learn
on their own, skills about how to learn, the epistemology. And it becomes even more
important over the long term that the core is rooted in Indigenous culture and
language practices. People observe that learning and sitting with an elder is equiv-
alent to getting an advanced lesson and at the same time, different people often are
getting different lessons. Traditionally stories have been told in a way that is
recursive and builds upon the learner’s prior knowledge, Indigenous differentiation
of instruction. Rootedness and becoming a student are learning and understanding
that something is valued, having the knowledge, pursuing the value of knowledge
whether culinary, welding, snowshoeing, or algebra.

We must address the cultural and linguistic gaps that Indigenous students expe-
rience between their community and the public school and increase the relevance of
schooling to place while challenging all students to do better. Schools must better
engage students in a process of identity and cultural development and definition that
better fits the fabric of their home and community lives. Schooling needs to be built
on relationships. Relationships are key in our rural communities — these are collec-
tive and not individualistic cultures. Educators need to be part of the communities or
even better, from the communities. Students need to see the utility of education in
enabling them to contribute to their communities as well as to enable them to pursue
their dreams. Humans learn everywhere.

We support people working towards a more holistic and community-minded
approach to schooling. But to truly achieve this, schools need to belong to their
communities and reflect their communities, and not look like schools from thousands
of miles to the south that operate within entirely different contexts and cultures. And
yet, we are not arguing for the elimination of Western schooling; schools must
prepare young people to have a choice when they reach adulthood of being success-
ful wherever they choose to be, whether in their home village, at a university, or
working at a job 50, 100, or 3000 miles away from home.

Some will argue against the state relinquishing control of rural schools. But given
that little progress has been made toward fixing these schools, and the
multigenerational impacts on rural communities and students from decades of a
system that created deep and costly failure, shifting the locus of control is likely the
only way to achieve the needed changes and outcomes. If tribal schools are to
succeed, however, we must provide scaffolding and resources so that communities
can enact genuine self-determination in education. As noted previously, this may be
less difficult than it seems initially, if the funding in support of COVID recovery is
directed toward this rare opportunity to try something different. Hopefully, this
chance will not be squandered.
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Abstract The Greenland education system has had an impressive growth over the
past 50 years. But how are things with the quality and content of the primary school?
The role of national government versus local government in countering the quality of
learning is examined. What types of objectives are being set, what is being moni-
tored and for what purpose? The chapter discusses the overall objectives for the
education system, how context shapes evaluation culture and conditions for
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development, and how reforms inspired by foreign countries do not make sense if
country and regional specific contexts, needs, stakeholder involvement and capacity
building are not considered.

Keywords Education policy - Decentralized education governance -
Accountability - Policy tools - Evaluative thinking

Much hope is pinned on education in general to yield enhanced productivity,
economic growth, social development and poverty reduction. However, for educa-
tion to deliver on these expectations, it must be of sufficient quantity and quality to
lead to meaningful learning among young people, a task known to pose considerable
challenges globally. Are education systems generating, evaluating, and scaling
innovations in learning, and if not, why not? In twenty-first century complex systems
there is a need for continuous innovation, assessed through co-learning (within and
across classrooms, schools and regional administrations; and to ministries). Among
the key responsibilities of leaders at all levels of the education system are to clarify
system goals and to articulate and monitor the progress being made toward achieving
them. To aid this process and responsibility, evaluative thinking is a process that
enables ongoing adaptations to address the ever-changing learning needs within
the classroom, school, regional, and government environments (Kuji-Shikatani
et al., 2016).

In order to understand educational outcomes across the Arctic, education must be
placed in a historical and cultural context. Many students are the first generation in
their families to get an education, exemplifying the education traditions among the
different post-colonial societies and populations across the Arctic. Yet, this way of
explaining the trajectory of the primary education system and level of education in
the Artic is incomplete, as it assumes that the development of an education system
follows an apolitical template for how one should go about developing a system of
education based on the needs of the people. Education in Greenland has been highly
prioritized both in terms of resources and political will since the 1980s, where the
education sector has been in the forefront in the post-colonial development policies,
and yet the country has not seen the desired educational outcomes. The objective of
this chapter is to give a critical view of the architecture of the Greenland education
system: how the governance and institutions are structured, and how formal educa-
tion systems and cultures fit with the principles, language, and culture of the
indigenous populations in Greenland.

This chapter identifies the conditions for evaluative thinking and sense making
across the multi-level education governance system in Greenland, where at least
80% of the schools are rural, in the quest of developing the education system in terms
of better outcomes and cultural compatibility. This chapter argues that, in order to
understand how educational change unfolds in the Arctic, it is necessary to analyze
and describe (1) the governance and institutional structure, in order to map the
conditions for change; (2) the motivations and behavior of governments and
policymakers; and, ultimately, (3) how these all impact the conditions for education
reform.
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3.1 Literature Review

This section discusses the underlying foundations and the rationales for evaluative
thinking in order to create conditions to use the information collected in the
monitoring processes for development of the status quo. Getting all parts of an
education system to work together is difficult, and the agencies responsible for
designing, implementing, and evaluating education policies often lack the capacity
to take on this role (World Bank, 2018). However, failure to tackle these technical
and political constraints can trap countries in a low-learning, low-accountability,
high-inequality equilibrium.

A key function of evaluation in governance is the promotion of democratic
accountability and transparency. In general, accountability systems refer to the
mechanisms and instruments used to ensure that individuals, groups, organisations,
and institutions meet their obligations (Hatch, 2013). Accountability generally
consists of three phases: (1) an information phase, (2) a debating phase, and (3) a
phase of consequences and sanctions (Schillemans, 2008). In education, phase
1 consists of the schools providing reasons for their actions, explaining themselves
and passing information about their performance to the accountees (central or
regional government); the accountees in turn pass judgment on the performance.
In phase 2, the information at hand is discussed, which then in phase 3 formulates
positive or negative consequences (praise and promotion, more freedom, naming
and shaming, formal disapproval, tightened regulation, discharge of management, or
ultimately, termination of school).

In education systems, a conceptual distinction can be made between two different
accountability forms: external accountability (also referred to as bureaucratic, hier-
archical, or vertical accountability) and internal accountability (also referred to as
horizontal and professional accountability) (Adams & Kirst, 1999; Elmore, 2004;
Firestone, 2002; Levitt et al., 2008). The external accountability model is a top-down
and hierarchical model, where schools are understood as an instrument for education
policy on the national, regional and local level. External accountability is when
system leaders assure the public through transparency, monitoring and selective
intervention that the education system performs the tasks that are set in accordance
with societal expectations and requirements in relation to legislation. It enforces
compliance with laws and regulation and holds schools accountable for the quality of
education they provide. Schools and teachers are held accountable for the quality of
the education they provide — measured as student test results and / or other quality
indicators. Formal authority alone may be used to enforce compliance in the external
accountability model, but that authority can be reinforced with performance incen-
tives such as financial rewards or sanctions.

Internal accountability arises when individuals and groups assume personal,
professional and collective responsibility for continuous improvement and success
for all students (Hargreaves & Shirley, 2009), and therefore presupposes
non-hierarchical relationships. It is directed at how schools and teachers conduct
their profession, and / or at how schools and teachers provide multiple stakeholders
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Table 3.1 Four forms of school accountability

Vertical and Regulatory school accountability: Compliance with laws and regulations,
external focuses on inputs and processes within the school. Mechanism: Reporting to
higher levels of school authority.

School performance accountability: periodic school evaluations. Mecha-
nisms include: (1) standardised student testing, (2) public reporting of school
performance, and (3) rewards or sanctions. (Rosendkvist, 2010; Levin,

1974).
Horizontal and Professional school accountability: professional standards for teachers and
internal other educational staff. Mechanisms: credible, useful standards and the

creation of professional learning communities (Levitt et al., 2008).

Multiple school accountability: involving students, parents, communities
and other stakeholders in formulating strategies, decision-making, and
evaluation (Levin, 1974).

Source: Adapted from (Elmore, 2004; Hooge et al., 2012)

with insight into their educational processes, decision making, implementation and
results. Each of the two types of accountability can be further divided into two
subsections (see Table 3.1 above).

In view of consequences placed on the outcome, in education a distinction
between high-stake and low-stake is common (Morris, 2011; Rosenkvist, 2010;
Verger et al., 2019). High stake implies that significant rewarding or punishing is
coupled to the third phase described above, while with low-stake accountability such
a coupling is absent. Stronger forms of sanctions are not necessarily more effective
or influential than weaker forms (Schillemans, 2008), as the context surrounding a
school is decisive for what is possible to do with the available resources and
opportunities at hand. According to Fullan et al. (2015), it is more important to
invest in the issues that develop internal accountability than to increase external
accountability, as the importance of internal accountability precedes external
accountability across the entire system. Put another way, the internal accountability
of the institutions must be present, if the intention of external accountability is to be
achieved.

3.2 Methods

The chapter examines the role of evaluative thinking in the political drivers of the
Greenland primary and lower secondary school system and its impact upon learning
outcomes for students. It does so within the context of addressing the overarching
research questions, including:

1. what quality inscriptions and infrastructure are used in education policy moni-
toring and making?
2. are evaluation policy instruments used as they were designed to?
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Table 3.2 Summary of research techniques and data

Research technique Data

Text analysis of relevant primary documents | Parliamentary and governmental documents and
debates

Municipal documents and debates

Consultation and reports

Project plans, budgets and evaluations

Secondary analysis Internal and external evaluations of policy
Semi-structured elite interviews with key Policy makers
stakeholders Municipal leaders

Representatives of school boards

Heads of schools

Teachers

Participation in field-level conferences and Observation notes
events

The research questions explore to what extent evaluative thinking is embedded into
the legislative framework, working procedures of the governing bodies, schools and
classrooms with the purpose to improve learning outcomes for students. The design
of this study was done with the purpose of exploring the above listed research
questions through an analysis of the key institutions, individuals and interests of
Greenland’s education sector. This chapter draws from existing literature and policy
reports, semi-structured interviews, and participant observations of conferences and
meetings. A summary of the research techniques and the generated data can be read
in full in Table 3.2.

The data is analyzed through a political sociology approach to education reform
and policy instruments with analytical premises deriving from a historical institu-
tionalism lens. In this respect, it is expected that the politico-administrative regimes
to which countries adhere strategically mediate the variegated adoption and evolu-
tion of policy instruments in education. A political sociology approach is contextu-
ally grounded, in the sense that it is compatible with historical institutional premises
on the role of institutions in the mediation of global forces and agendas, but also in
the sense that it provides actors operating at different scales with voice and agency in
understanding policy adoption. The political sociology approach to policy instru-
ments emphasises that meaning-making processes importantly interact with politi-
cal, institutional, and economic factors in the production of policies.

3.3 The Promise of Education — And the Challenges

The empirical setting for the study is Greenland’s public primary and lower second-
ary schools (grades 1-10, ages 6-16). Greenlands public schools are divided into
three stages, all of which must be completed with tests (standardised testing). The



30 M. Lennert

school system, which is one unit, has just about 7.500 students in 73 schools (2018)
along the 4.700 kilometer habitable coastline.

Greenland is a young nation that introduced Self-Government in 2009 and has
had Home Rule since 1979. Before that, Greenland was a Danish colony from 1721
until 1953, where with the amendment of the Danish constitution, Greenland was
recognised as an ‘equal society with the Danish’, and a county in the Danish
kingdom from 1953 to 1979. Since the Home Rule Act assumed the responsibility
of education, the education system has undergone many changes. Education has
been given high priority and features prominently into the government’s social and
economic development plans.

One of the fundamental objectives after the introduction of Home Rule was to
adapt the educational systems to Greenlandic conditions and culture. The cultural
and economic transformation during the 1950s throughout the introduction of Home
Rule created significant challenges in the attempt of adapting frameworks, content
and context to the educational system. There are two main structural challenges to
the adaptation of the Greenlandic education system (Brincker & Lennert, 2019;
Lennert, 2018). First, given that the education system was based on the Danish
education system, the reality was, and still is today, that for Greenlandic students to
continue studying after primary and lower secondary school it is a prerequisite that
Danish is their second language and they have a working knowledge of the English
language. Second, with only 56,000 people, the small and geographically dispersed
population poses many political, economic and governance challenges. Despite the
political attention and priority, education quality remains low, as 62% of the
workforce still have no education beyond primary and lower secondary school
(Statistics Greenland, 2018).

With the basic political consensus being a need for higher levels of education
among the population, planning in the education policy front has been the subject of
demands for quick results; partly to minimise imported foreign labour, and later, to
achieve more autonomy and independence. In 2015, 71% of graduating students
(Grade 10) did not achieve qualifying grades in all their subjects (Greenland
Ministry of Education, 2015). The quality of education in the Greenland primary
and lower secondary school is a recurring theme in both media and political debates.
The latest external evaluation of the current framework legislation (adopted in 2002)
was published in March 2015 (Brochmann, 2015). The main conclusion was that the
weak academic achievements of the primary and lower secondary school in recent
years were not due to the content of the legislation, but on the lack of implementation
and capacity in the municipalities.

Annual standardized testing measures students’ professional skills in Mathemat-
ics, Greenlandic and Danish in Grade 3. In Grade 7 students’ skills in English are
also tested. Annual school leaving exams for the graduating class (Grade 10) are also
monitored. But it is one thing to measure, and another thing to do something about

'"The methods of the evaluation have since its publication been critiques, including the Teacher’s
Union IMAK (2015) and Boolsen (2017)
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it. According to the World Bank (2018), for learning metrics to be effective, they
must overcome two important challenges: ensuring that information leads to action,
and minimizing the potential perverse impacts of measurement. To date, there is no
nationwide target for the level of the standardized tests and graduating class exams in
the primary and lower secondary school nor are there sanctions or rewards behind
the performance measurement and management system.

3.4 Learning and Evaluative Thinking Based
on the Legislation/Education Act — Intentions on Policy
Level

This section looks at how learning and evaluative thinking are articulated at the
policy level and what assessment and evaluative tools are used, from the classroom
to the Ministry of Education.

The educational system in Greenland is, like in many other countries, character-
ized by a multi-level governance system (e.g. Burns & Koster, 2016; Wilkoszewski
& Sundby, 2014), making the relationship and power structures complex. The
primary and lower secondary school grades (Grades 1-10, ages 616, hereinafter
the ‘school’) compose a municipal school, divided into three stages, all of which
must be completed with tests (standardized testing). At the center, Inatsisartut (the
Parliament of Greenland) set the framework for the activities of the school, e.g. the
overall purpose of the school, the minimum teaching hours and the length of the
school year, while the detailed provisions and the supreme supervisory responsibility
of the quality of education are laid down by Naalakkersuisut (the national govern-
ment). General rules are established for the planning and organization of teaching,
compulsory education and the rights and duties of parents, teachers, school admin-
istration, municipal government, and rules of appeal and financing, while the daily
operation of the schools is run by the five municipalities in cooperation with school
leaders and parent school boards. A detailed description and analysis of responsi-
bilities, roles and how these are distributed between primary stakeholders can be
found in Lennert (2018).

The 2002 reform” (hereinafter the Education Act) fundamentally changed the
way teachers evaluate students. The new policy required that students not only be
involved in goal setting and planning work for their own learning and schooling, but
also that they be key players in assessing and evaluating their own learning,
development, and performance (Inerisaavik, 2009). Testing and evaluation based
on learning outcomes are therefore very new in the Greenland school culture. Key
elements of the school reform introduced new principles for the students’ learning

2 A full background and history on the 2002 reform, the cultural compatibleness, how support was
sought and the initial implementation efforts can be read in Wyatt (Wyatt, 2012).
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and teaching, tools for planning and assessing the teaching; such as learning
objectives, action plans, and assessment of educational achievements.

3.5 School and Classroom Level

At each school, there are school boards, consisting of parent representatives who,
within the goals and limits set by the municipal council, lay down principles for the
activities of the school. The learning perspective, based on the fact that each student
is an entirely unique person, implies that the teaching is to be targeted to the
individual student, in recognition that all children learn in different ways; the
Education Act states in §18: “The teaching must be varied to match the needs and
prerequisites of each student”, and “is the responsibility of the school leader to
ensure that the teaching is planned and organized in such a way it presents
challenges for all students.” In order to do this, the teacher has to know the
prerequisites and progression of the individual student, and therefore, §19 of the
Act specifies that the student “in consultation with his/her teachers are to develop an
action plan that forms part of the on-going evaluation (...) And form the basis for the
student’s further education and training.”

In practice, these requirements are to be built into the tailored teaching plan’s
mandatory learning objectives, and in the indicative teaching and assessment plans.
National learning objectives, objectives of the subjects and teaching objectives are
stated in an executive order, putting in black and white that the purpose of the school
is learning. Each student in collaboration with the teachers are to, at least twice a
year, prepare an action plan on how they are planning to meet these learning
outcomes. Here, the student, in collaboration with his teachers, must write new
individual goals derived from the learning goals. In a separate executive order on
evaluation and documentation, the assessment requirements laid out in the Education
Act are further specified.

3.6 Regional Government and Municipal Council Level

In the municipalities, the municipal council determines the goals and frameworks for
the school’s activities with by-laws. The administrative and pedagogical manage-
ment of the municipal school system is regulated locally by the individual munic-
ipality. Supervision practice for whether the schools are living up to the expectations
set by the legislation varies from municipality to municipality, but follows the same
form (vertical accountability). Data and information are collected by the submission
of annual quality reports and school board reports on every school. However, a
single model for the form the quality report is to take has not been introduced, and
therefore differs among municipalities. The quality report is a requirement in the
Education Act (cf. §49). It is the head of the individual school that is responsible for
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preparing the annual quality report (cf. §48 paragraphs 2, 3). The purpose of the
quality report is to focus on the development at the individual school. The quality
report is a tool that must ensure systematic documentation and collaboration between
the municipal council, the municipal administration and the schools on the evalua-
tion and development of the quality of the individual school. It is then further stated
that the quality report gives the municipal council the opportunity to supervise how
the Education Act and local political goals are fulfilled at the individual school and in
the school system as a whole, as “the quality report is an essential tool for Qeqqata
Kommunia’s municipal council to take political responsibility for the development of
the municipal schools.” (Qeqqgata Municipality, 2013), by-laws, author’s transla-
tion). The report must finally contribute to openness about the quality of the school
system, which is a prerequisite for quality improvements, according to the Qeqqgata
Municipality. How the quality report is used in practice, and the disconnect between
what is stated in policy is discussed in the following sections.

3.7 Ministry and National Government Level

Naalakkersuisut are, according to the Education Act, obligated to supervise the
municipalities’ administration of the school, carry out evaluations, and collect and
disseminate knowledge in order to strengthen the efforts of the municipal council in
the field of primary and lower secondary school and to maximize resource utiliza-
tion. In practice, this obligation is fulfilled by the submission of reports by the
schools and municipalities and annual standardized testing.

The Ministry of Education publishes an annual Education Plan, which is an action
plan based off the National Education Strategy (The Ministry of Education, Culture,
2015), that contains the initiatives that are to be commenced over the next few years.
The Education Plan follows the structure of the Education Strategy and lists the
objectives of each education area followed by initiatives to help meet the goals. The
purpose of the Education Strategy and the associated Education Plans is to present
Naalakkersuisut’s visions, goals and initiatives that will contribute to meeting the
objectives of the education area. There are two monitored goals for the primary and
lower secondary school: the transition rate from the graduating class to further
education and the share of trained teachers (teachers with a degree). The Education
Strategy also forms the basis for Naalakkersuisut’s cooperation with the EU via the
Partnership Agreement (European Commission, 2014). The indicative amount for
the implementation of the Greenland Decision the period of 2014 to 2020 is EUR
217.8 million. The annual disbursement contains a fixed tranche of 80 pct. and a
variable tranche of up to 20 pct., conditional on the performance of the program.

At the same time, the Partnership Agreement gives us a responsibility to ensure that we raise

our level of education, that this is done efficiently, that the effort is continuously evaluated,
and that the results are carefully analyzed. (Greenland Ministry of Education, 2018)
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As a part of the Partnership Agreement, the Government submit an Annual Work
Plan and an Annual Implementation Report to the European Commission. The
Annual Implementation Report is a tool for those responsible for the program to
diagnose gaps, challenges, and progress as well as identify measures needed to
improve progress. The Partnership Agreement has a reporting obligation on a set of
indicators defined in the Performance Assessment Framework.’

3.8 Is Learning a Priority on a System Level?

In Greenland, it is often politically stated that education is a high priority. Econom-
ically, this priority is also obvious when tabulating that the total public expenditure
for the education sector in 2017 was EUR 330.9 million, which accounts for 25.35%
of the total expenditure of the public sector. However, prioritizing education is not
the same as prioritizing learning. The fact is, greater national spending on educa-
tional services does not seem to have improved desired educational outcomes much
(Pritchett, 2018).

It’s already evident on a policy level that there is a shift away from ‘the student at
the center’ and measuring learning the further you get away from the classroom, in
terms of the nature of indicators and evaluation tools. On the national and system
level, there is much focus on external accountability, where the Education Act,
Strategy and EU partnership agreement indicators shape the accountability and
monitoring forms. The regulation and supervision structure of the Greenland edu-
cation system reflects the traditional forms of education regulation elsewhere, known
as the bureaucratic-professional model,* which is based on arrangements such as the
control of conformity to rules, the socialization and autonomy of education pro-
fessionals and joint regulation regarding questions of employment or curriculum. A
vertical and external accountability form is practiced in Greenland, in the form of
regulatory school and school performance accountability, where the primary aim
and focus of the supervision is based on arrangements such as control of conformity
to rules. Going deeper into the terminology, a regulatory school accountability and
‘two thirds’ of a school performance accountability are practiced, as there is
standardized testing and public reporting of school performance, but there are no
sanctions, rewards, or consequences, resulting in an expensive performance man-
agement system, where a lot of resources are spent on measuring.

3 A full description of the Partnership Agreement and monitored indicators can be read in the annual
planning and implementation reports conducted by the Ministry of Education: http://
naalakkersuisut.gl/~/media/Nanoq/Files/Attached%20Files/Uddannelse/Engelsk/Annual %20Work
%20Plan%202017.pdf

“The model brings “state, bureaucratic, administrative” regulation and a “professional, corporative,
pedagogical” regulation together (Maroy, 2008).


http://naalakkersuisut.gl/~/media/Nanoq/Files/Attached%20Files/Uddannelse/Engelsk/Annual%20Work%20Plan%202017.pdf
http://naalakkersuisut.gl/~/media/Nanoq/Files/Attached%20Files/Uddannelse/Engelsk/Annual%20Work%20Plan%202017.pdf
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3.9 Learning and Evaluative Thinking in Practice —
Evaluation and Monitoring with Different Purposes

This section looks at how the Education Act has been put to practice, in a context
where “festing and evaluation is not a part of the Greenlandic school culture”
(Greenland Agency of Education, in Petersen, 2010).

The basic purpose of the 2002 Education Act is that student evaluation, whether
internal or external, must be carried out in order to support the individual student’s
learning and development (Parliament of Greenland, 2002). Evaluation should also
help teachers make appropriate choices regarding the planning and implementation
of teaching and thereby target teaching so that it supports the different needs of
individual students (Inerisaavik, 2009). The evaluation is furthermore to support
each student’s learning competencies, so that all students can experience an excit-
ing, challenging and meaningful schooling (Parliament of Greenland, 2002). The
question then becomes how this (evaluation) purpose of the school is understood,
and whether this understanding is powerfully normative, or whether the system is so
fragmented that the intentions did not gain traction.

3.10 What Is Measured and Monitored?

Some things are easier to monitor; school building and programs for example, are
highly visible and easily monitored investments, aimed at expanding access to
education. By contrast, investments to raise teacher competence, or to improve the
curriculum are less visible, and monitoring their impact on student learning is even
more difficult. Such challenges can, according to the World Bank (2018:176),
sometimes prompt education systems to emphasize improvements in access over
improvements in quality. In Greenland, this is exemplified by the following quote:

We must ask ourselves whether the existing legislation provides sufficient protection that
there is a necessary framework and conditions to ensure proper education for all children in
the Greenlandic school. We must note that it does not. Unfortunately, the results testify to
that. (Chairman of the Teachers’ Union IMAK, (Dorph, 2015), author’s translation)

There are several paradoxes in that, according to the Education Act, all teaching and
other activities must be based on the individual student. The resource allocation
models in the municipal budgets, for example, do not seem to take this into account,
as most of the resources are distributed according to number of students or other
input measures. By only monitoring statistics, the learning crisis can become
invisible, as monitored data is focused on things other than learning. Therefore,
there is a lack of systematic data on who is learning and who is not, and what can be
done to improve the situation. An example of this and of the absence of evaluative
thinking and coherence for schooling, is that, due to low results in a subject, a
municipal council scheduled more teaching hours in the subject, without questioning
the quality of the content or teaching.
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Table 3.3 Evaluation instruments at classroom and student level

Internal External (Standardized testing)
The student’s goals and action Grade 3: Greenlandic, Danish, Mathematics

plans, Grade 7: Greenlandic, Danish, Mathematics, English
Ongoing evaluation, Grade 10 (final evaluations): Written proficiency tests and
Presentations of own work in written tests in Greenlandic, Danish, English and mathe-

third grade and matics. Three oral or oral-practical tests.

Subject-oriented assignment in
seventh grade

Documentation for students and
parents

(Angusakka), including profi-
ciency marks (grades 8-10)

Source: Home Rule Executive Order no. 2 and 3 of 9 January 2009 (On evaluation and documen-
tation in the primary and lower secondary school, and on the final evaluation)

The content of the national supervision report and municipal quality reports> are
quantitative key statistics and indicators, such as standardized testing outcomes, the
number of students, planned, cancelled and completed teaching hours, and the size
and qualifications of teaching staff. There is a great focus on the output in terms of
standardized testing outcomes, while there is less focus on learning and quality in the
planning and evaluation processes. A focus on outcomes, while at times “statistically
significant,” explains very little of the observed variation in learning outcomes at any
level (Glewwe & Muralidharan, 2015). In other words, success as determined by
standardized testing outcomes is strongly prized, while classroom activities that
cannot be easily measured receive low priority.

Evaluation instruments at the classroom level can be divided into internal and
external instruments (Table 3.3).

The purpose of the supervision is fo see if schools comply with legislation
(Interview, Agency of Education 2019). With the type of data that is collected, the
supervision is reduced to focus on input measures that have very little correlation
with the quality of teaching or learning. Examining the way the system works and is
structured, and access to and the expansion of schooling is a very high priority. The
compulsory education commences from the beginning of the school year in the
calendar year in which the child reaches the age of six, and ceases after the child has
received regular education for 10 years. However, local contexts and conditions
often result in being in school meaning being in a building that looks like a school
with adults that look like teachers, as the smaller communities struggle to attract

SThese differ among municipalities. In some, in addition to the quantitative part, there is a focus on
the schools having to account for their efforts within the topics “the students’ subject knowledge”,
“the students’ well-being”, “the students’ continuing education” and “the teacher’s well-being and
professionalism”. In addition, schools have been asked to set goals