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Abstract

Since the ‘PISA shock’ in 2001, Germany has embarked on a contentious educational reform debate that, among other things, has led to the evaluation of student competences and educational progress. This chapter mainly draws on interviews with 7 education policymakers to discuss the challenges and transformations following the ‘PISA shock’ as well as their views on how to balance cultural diversity and social cohesion in ‘post-PISA’ Germany. The interview material is triangulated with history, geography and citizenship curriculum documents. The study found that national, European and multicultural values are important and that interculturalism should become a ‘lived reality’ in the classroom. But there was disagreement with regard to cultural autonomy between ministry officials on the one hand and curriculum planners as well as educational evaluators on the other. The chapter reveals that despite reform efforts following PISA, Germany still has some way to go to close the gap between ethnic majority and migrant minority students, especially those from Turkish communities. Many of the questions raised in this chapter constitute part of ongoing debates within Germany but also elsewhere in Europe. 
1. Introduction
When the first results of the Programme for International Student Assessment (PISA) were published in December 2001, it came as a shock for Germany to find herself placed 21st among 32 participating Organisation for Economic Co-operation and Development countries (OECD 2001).1 Since 2001, education has been an important election topic in Germany, OECD tests have received high coverage in the media, and the term ‘PISA’ itself has become synonymous for testing and evaluation, including a new television show ‘PISA: the Test’. Policymakers, educators and parents across Germany have engaged in a contentious reform debate. This has led to a full-day school programme (Bundesministerium für Bildung und Forschung, 2012), an expansion of the provision of early childhood education which is considered especially important for migrant students in developing their language skills (Laschet 2009), proposals for making the final year of kindergarten obligatory (see Presse- und Informationsamt der Bundesregierung, 2010), national educational standards, and subsequent curriculum reforms to replace the input orientation with an output-oriented competence-based approach.

It is now more widely accepted in Germany that the outcome of schooling has to be evaluated through assessment of student competences. To this end, Germany has seen the foundation of a new Institute for Educational Progress (IQB), a research institute based at Humboldt University Berlin which, among other tasks, develops standardised tests based on national educational standards, develops the standards further, and also designs various learning tasks illustrating these standards for implementation in the classroom. The first national test, which focused on language competences, found that students aged 14–15 in southern and western federal states score significantly better than their counterparts in northern and eastern federal states (Köller et al., 2010). Girls performed significantly better than boys, and students without a migration background scored significantly better than migrant students across all federal states. Among migrant minorities, Turkish youth had the lowest score, which reflects earlier PISA studies (see OECD, 2004, 2006). While the gap between non-immigrant and immigrant students is slowly closing, it remains the equivalent of two academic years between German and Turkish migrant students (Klieme et al., 2010). 
Educational reform is not an easy task in Germany because, unlike in many other European countries, the school system is federalised and under direct control of regional governments that have autonomy over all matters including curriculum development and structure of the education system. In addition to national tests developed by the IQB, there are regional tests that compare student performance in German, mathematics and foreign languages within a federal state. I return to these issues of autonomy in the discussion of my data. Because of the federalised nature of the German educational system, it is impossible to cover the particularities of all 16 states, which is why this chapter focuses on one state, Baden-Württemberg. This is both my home state and a region where students have consistently obtained higher test results than elsewhere in Germany, with the exception of neighbouring Bavaria. It is a state with a so-called tripartite secondary system comprising vocational-track schools (Hauptschule), intermediate schools (Realschule) and university-track grammar schools (Gymnasium). Migrants are disproportionately concentrated in vocational-track schools, which leads to a socio-ethnically segregated system where, at the same time, students achieve higher overall scores than in the more integrative school systems in the North.
The federalised nature of the German school system presents difficulties of coordinating not just the evaluation of educational progress after PISA, but also the implementation of national, European and multicultural values in regional curricula and policies.2 The Standing Conference of the Ministers of Education and Cultural Affairs (Kultusministerkonferenz, KMK) is the voluntary assembly of 16 education ministers who meet regularly to issue directives and guidelines that concern matters of interest in all federal states. Several of these directives concern the areas of Europe (e.g. ‘Europe at School’, Kultusministerkonferenz, 2008) and ethno-cultural diversity (e.g. ‘Intercultural Education at School’, Kultusministerkonferenz, 1996). The federal state of Baden-Württemberg revises curricula every ten years. Reflecting macro-political developments (see Faas, 2010), in 1984 the focus was still very much on national values; however it shifted to European values with a reform in 1994 before responding to national educational standards in 2004. 

The remainder of this chapter analyses how national, European and multicultural values are intertwined in history, geography and citizenship curricula and in the discourses of education policymakers. This includes a discussion of how to balance notions of cultural diversity and social cohesion such as the balance between advocating mother-tongue education and learning German. The second goal is to explore how education policymakers in one federal state (Baden-Württemberg) discussed the challenges and transformations following the ‘PISA shock’. The chapter engages with a number of broader issues of importance in Germany. How has the situation for migrant students changed during the past decade in terms of integration? To what extent is there a difference between the views of curriculum developers, legislators and those working in research institutes like the IQB? How are concepts such as ‘Europe’, ‘integration’ or ‘interculturalism’ defined? To what extent does the sovereignty of federal states in cultural matters facilitate or hinder educational reform and progress? How is Baden-Württemberg positioned, broadly speaking, in relation to other federal states? What factors affect integration in the school community and in society? Many of these questions constitute part of ongoing debates not just in Baden-Württemberg, but in Germany and Europe. 

2. Methodology
This study draws on interviews with education officials and contextualises these findings through a critical analysis of geography, history, and citizenship education curricula in Baden-Württemberg. The data was collected in 2007 as part of a larger European project. 

The broader study began by reviewing the literature on national, European and multicultural issues in Greece, Germany and England. 30 semi-structured interviews with policymakers in Athens (13), Stuttgart and Berlin (7), London (6) and DG Education and Culture in Brussels (4) were conducted. The six main institutions were compatible in terms of their responsibilities and focus on European and intercultural issues relevant for this project. They included the Department for Children, Schools and Families and the then Qualifications and Curriculum Authority in England; the Ministry of Education, Youth and Sports as well as the State Institute of Education in Baden-Württemberg; and the then Ministry of National Education and Religious Affairs and Pedagogical Institute in Greece. The interview data were interpreted with reference to Greek, German and English history, geography and citizenship curricula. I applied two main selection criteria: age and compulsory schooling. This ensured a curriculum analysis of five years of compulsory schooling with students aged between ten and fifteen (for a comparative curriculum analysis, see Faas, 2011a). 
In this chapter, I focus on Germany, or Baden Württemberg to be more precise. To analyse the curricula and policy discourses, I developed a conceptual framework linking European and multicultural values. Firstly, inclusive national approaches which include a range of migration-related topics combined with a national dimension. Secondly, inclusive European approaches which include a range of migration-related topics combined with a more European dimension. Thirdly, exclusive Eurocentric approaches which consist of a strong European ethos and little if any acknowledgement of ethno-cultural diversity. Fourthly, exclusive nationalistic approaches which consist of a strong national ethos and little if any acknowledgement of diversity. I carried out a content analysis to find out which curriculum units and subunits across the five age groups referred to Europe, diversity and the nation state. In addition, interviews were conducted with two representatives from the Baden-Württemberg Ministry of Education, Youth and Sports (KM); three officials from the State Institute of Education (LfS); and two researchers within the Institute for Educational Progress in Berlin (IQB). The LfS is an autonomous institution of public law established in 2005 as a service provider for quality development in education and schools in Baden-Württemberg. As part of its portfolio KM gives advice to schools, the ministry and the administration on the basis of research experience and practical experience in schools. The identities of all respondents in the study were protected by using pseudonyms. 
3. Cultural autonomy, integration and diversity in Baden-Württemberg
The cultural autonomy of federal states (Kulturhoheit der Länder) leads to paradoxical situations and debates in contemporary Germany. For example, Frau Ohlsen, a senior official in the European unit within the Ministry (KM), not only strongly defended educational federalism in Germany but also questioned the legality of current educational activities at German national level and European level within the European Commission. There is little dissent in Germany about matters of cultural autonomy between more conservative-controlled (CDU) federal states and Social Democrat-governed (SPD) states. Frau Ohlsen tried to justify her particularly critical stance by linking the educational autonomy of federal states to broader cultural autonomy including cultural diversity. She pointed toward the fact that Germany is the country with the most opera houses in the world and that this is in part due to the cultural richness which is a result of local/regional sovereignty. Consequently, she dismissed the 2008 Green Paper Migration and Mobility: Challenges and Opportunities for EU Education Systems (European Commission 2008) as an EU attempt to impinge on state sovereignty. Frau Ohlsen also rejected the idea of the Federal Minister of Education and Research, Annette Schavan (CDU), to introduce a common textbook for each school subject and year. “Why should federal states like North-Rhine Westphalia, Baden-Württemberg and Bavaria with 10–17 million people each not have the same rights and autonomy as Austria or the new EU member states that are much smaller?” Throughout our discussion, Frau Ohlsen referred to current legislation and the principle of federalism that she would like to defend, whilst acknowledging that there are topics worthwhile discussing for the KMK. She warned, however, that standardisation and abandoning educational federalism would always be at the lowest common denominator to the disadvantage of successful federal states. In other words, federal states that currently rank high in PISA, such as Bavaria and Baden-Württemberg, fear they might have to adopt educational measures (such as abandoning the selective tripartite secondary system) which might impact on their ranking and educational quality. 
In contrast, the education officials I spoke to in the State Institute of Education in Stuttgart (LfS), and especially in the Institute for Educational Progress in Berlin (IQB), had a less legalistic and more nuanced view of how to handle issues of cultural autonomy. For example, Herr Becker in the curriculum unit of LfS thought that the Common European Framework of Reference for Languages3 provides a good opportunity to evaluate the language competences of ethnic majority and migrant minority students in Europe. However, at the same time, he also pointed to the limits of EU influence, arguing that “it is important in education to have national, regional and personal interests in curricula and to respect the limits of the EU, the federal government and the KMK in this policy field”. Similarly, Herr Schneider in the School Development Unit of LfS felt that “there are tensions within the federal state toward Brussels and Berlin. We need to stand up against this patronisation, which is constitutionally not legitimate.” 
Under current regulations, each federal state has a core curriculum covering two thirds of curriculum space and time and a school-specific curriculum covering one third. In Baden-Württemberg, European values are particularly integrated into geography and history (Kultusministerium Baden-Württemberg, 2004). The geography curriculum is a good example of what I call an inclusive European curricular approach. About one third of geography teaching units deal with national topics (e.g. cities and industrial areas in Baden-Württemberg, mountains in south-western Germany) and European topics (e.g. European integration, the continent of Europe, socio-economic processes in Europe) as well as intercultural and global topics (e.g. culture zones including the Muslim world, living in one world, India and China). The introductory notes of the geography curriculum refer to the importance of a local, national, European and global perspective, thereby promoting the creation not just of European citizens but “self-reflective, ethically responsible world citizens” (Kultusministerium Baden-Württemberg, 2004). At the same time, one of the stated goals of this subject is to awaken students to the value of, and understanding for, other peoples and cultures. Herr Schneider at LfS attributed this inclusive European orientation to the economy, saying that “Europe and diversity are central values in geography because of the early participation of Germany in the European Economic Community”. 

The history curriculum in Baden-Württemberg works slightly differently in that it reflects more the country’s “Europeanised national identity” (Faas, 2010). There is more or less equal balance between national and European content, with topics including Charlemagne, the Enlightenment in Europe and Germany after World War Two. The introductory notes refer to the “importance of developing a European identity when dealing with the different historical epochs” (Kultusministerium Baden-Württemberg, 2004) as well as the need to promote tolerance and values of a pluralistic democratic society. Students are required to learn about the importance of antiquity for the development of European civilization and culture and, in doing so, are taught that the notion of a European identity has a long history. They also discuss the processes of European integration from the 1957 Treaties of Rome to the 2002 launch of the Euro as a single currency. Despite this national-European emphasis, there are topics that address multicultural values; for example, there is one topic area on past and present migration, ranging from the migrations (Völkerwanderung) between the third and sixth centuries and the emigration from central Europe, through World War Two expulsions, to present-day integration problems and refugee movements. 

In comparison, European and multicultural issues seem to have a surprisingly low priority in citizenship education, where students discuss democratic elections, democratic forms of government, political parties, Germany’s basic law (Grundgesetz), and the meaning of the freedom of press. Herr Schneider at LfS commented that “this perceived ethnocentricity in citizenship education reflects the view of our society as the prototype of a pretty good democracy and we teach our students based on that experience what democracy means today”. There are indeed also topics dealing with diversity in citizenship. For example, in the “living together of different cultures” unit, students are familiarised with the ways in which increasing mobility results in cultural encounters and exchanges and explore how to develop respect and understanding for other cultures. 

When I asked my respondents about the extent to which national, European and multicultural values and issues should be or are currently intertwined in Baden-Württemberg, there was consensus that all are important for curriculum and education policy development. Herr Schneider at LfS argued that “intellectually, we have not yet succeeded in bringing together the historically more dominant national and European issues in Germany with multiculturalism”. Herr Thiel from the quality assurance unit of LfS, by contrast, thought that European and intercultural perspectives are mutually inclusive: “Europe can only become a reality when it is lived via a local, cultural, intercultural dimension.” This notion of ‘living’ Europe and interculturalism was further underscored in several discussions I had in which respondents argued that it is less important to legislate for integration and interculturalism in the curriculum than to live it. “The changing emotional aspect is far more important with regard to integration – that is something that can only develop through the lived multicultural reality of the classroom.” Herr Unger from IQB was convinced that languages have a vital role to play in this process and that national thinking is a thing of the past. “National values are passé. For me, a young child experiences the local community first and starts picking up intercultural aspects there. One can develop this into a super-competence in school but it is always a lived experience.” 


Arguably, one area in need of development as part of this ‘lived’ interculturalism is the further recruitment of teachers with a migrant background in Baden-Württemberg and in Germany at large. Although 30 per cent of young people aged 5 to 15 now have a migration background in Germany, only one or two per cent of teachers have a migration background (according to estimates in 2006 from a teachers’ organization, the Verband Bildung und Erziehung; see Eckinger, 2006). According to Herr Peters from the integration unit of the Ministry, “it would be highly desirable to have more teachers with a migration background to act as role models in schools; unfortunately, this is not the case yet except in Islamic religious education”, a new subject currently being piloted in schools. There were only isolated views such as that by Herr Thiel from LfS, who felt that “it is part of living in Germany to experience new things instead of always expecting that the person I am dealing with to share my cultural and religious background”. This despite compelling research evidence of the positive impact of teachers with a migrant background on migrant students. Nationally, there are two foundations, Zeit Foundation and Hertie Foundation, which have programmes that aim to recruit more students with a migration background into teacher training. 

Although interviewees agreed that national, European and intercultural values are important for students, there was somewhat less consensus with regard to the role of schools in this process. Some, like Frau Ohlsen, felt that “you cannot be integrated into a society if you cannot speak the language, and that’s why it is absolutely right that we demand that migrant students learn German in the first place”. In a similar vein, Herr Schneider in the school development unit of LfS favoured German language learning over mother-tongue education when he said: “I think it is wrong for the State to enter into financial contributions toward mother-tongue teaching so long as migrant students have deficits in German. We need to streamline our resources better.” Having said that, he dismissed assimilation and thought that Turkish and other migrant students will learn their heritage language from their parents. In contrast, Herr Peters from the integration unit in the Ministry felt it right for the State to support consulates in providing mother-tongue teaching.

The extent to which the education system in Baden-Württemberg favours learning German over heritage languages is closely intertwined with integration. Herr Becker from the curriculum development unit at LfS argued that language is the main integration factor and that all should have German as a lingua franca in schools. 
“How we get there is up for debate and there are those who say we should begin with the heritage language. But it is a conditio sine qua non that we end up with German as a lingua franca to operate successfully in society.” Others had an issue with this hype surrounding integration and instead preferred to talk about ‘participation’. Both Frau Ohlsen and especially Herr Schneider felt that integration means quasi-assimilation. “For me”, he said, “it is important that everyone is enabled to and wants to participate in society. We do not need to assimilate migrants but they should have the opportunity to become active citizens. The German language is an important factor in this regard.” 
Language competence for both ethnic majority and migrant minority students was generally seen as being important among the education stakeholders I talked to. There were yet again conflicting views as regards the evaluation of these competences, with Frau Ohlsen from the European unit of the Ministry strongly advocating local autonomy. This was diametrically opposed to Herr Unger and Frau Altmann at IQB in Berlin, who felt that the Common European Framework of Reference for Languages was already a quasi-European educational standard. Frau Altmann observed that the current curricula across the 16 federal states are coming “closer and closer to resembling and reflecting the agreed national educational standards. By default, within the next 5 to 10 years, Germany will see a covert standardisation and harmonisation of curricula.” Yet there are still enormous differences between federal states. Although all federal states take part in national evaluations every six years, each runs a different regional evaluation of the implementation of educational standards. In Baden-Württemberg, monitoring consists of yearly self-evaluations in mathematics, German and foreign languages (Year 3 and Year 8, students aged 8–9 and 14–15 respectively) plus external school evaluations conducted by representatives of LfS every five years. In the words of Herr Thiel from the quality assurance unit at LfS, “we are not approaching this like England or other German federal states in terms of inspections. We observe a school development approach without being able to cut school budgets and fire teachers if schools are not doing well in these external evaluations.” 
More school autonomy and mandatory evaluations are however not the only response to (migrant student) underachievement in Germany. The ‘PISA shock’ has also triggered several other debates, including the role of parents. Frau Ohlsen from the Ministry of Education, Youth and Sports, who talked extensively about the PISA results, argued that Finland and Sweden have many more political refugees than Germany. “In Germany [...] we have economic migrants from Turkey, Italy and so forth that have a lower socio-economic background.” Moreover, Frau Ohlsen reflected on the relative educational success of Greek and Spanish migrant students compared to the difficulties Turkish and Italian migrant students have encountered. “Greek parents are more demanding; Italian parents have lower aspirations. We carried out a study in 1999–2000 and found that it is really very difficult to motivate Italian parents, for instance.” She added that “if mothers refuse to learn German, as is the case among many of our Turks, then it is very difficult to convince their children that it is necessary to become proficient in German”. Similarly, Herr Peters from the integration unit within the Ministry felt that there is only so much the government can do, and that educational success and integration are a two-way process. He pointed toward the seven million euro Baden-Württemberg was spending additionally in 2007–2008 (up from 4.4 million in 2004–2005) to support a programme of language development in kindergarten and primary schools. 
Esser (2006) and Portes and Rumbaut (2001) took more or less opposite views regarding the impact of parental background on educational performance. Parental background also featured in the discussions I had with education officials as did the role of the vocational-track Hauptschulen, which have by far the largest share of migrant students of any type of school in Baden-Württemberg and Germany more generally. There was consensus however that Baden-Württemberg endorses a tripartite education system not least because “you cannot simply abolish one type of school” and because “federal states with comprehensive school systems didn’t get anywhere near the performances of those with selective systems”. Instead, rehearsing the discourses of his Minister, Herr Peters in the integration unit favoured internal reforms in the sense that Hauptschule students not enrolled in the additional Werkrealschule branch in Years 8–9 (aged 13–15)4 will now get the same number of contact hours to enhance their more vocational general competences. With falling student numbers and negative publicity toward the Hauptschule (in 2009–2010, 24% of fourth graders chose a Hauptschule, 34% a Realschule and 40% a Gymnasium compared to 37%, 30% and 31% respectively in 1994), it remains to be seen whether and how long it takes before the Werkrealschule will eventually replace the Hauptschule.  

Instead of such structural debates, Herr Thiel from the quality assurance unit at LfS thought that individual monitoring of students is key to improving educational performance, especially of migrant students. “What we don’t have at present is a programme to follow a cohort of students and note how they develop, where they go to, what becomes of the students, what individual pathways are taken.” Such an approach, he asserted, would be far more important than collecting ethnic statistics or carrying out group-specific analyses of PISA and other student evaluation data. “It is much more important to know something about the cultural background of a student and how much support he or she gets from parents than dividing students into those with and those without a migration background.” In a similar vein, Herr Peters in the integration unit at LfS argued that balancing national, European and multicultural values includes “telling the individual student that he or she is accepted in society, that he or she is an important part of our society, and that intercultural values are inextricably linked with our new curriculum design and understanding”. 

4. Conclusions
I have argued in this chapter that German federal states engaged in a comprehensive reform in the aftermath of the ‘PISA shock’. This also included a re-evaluation of the interface between national, European and intercultural values in education and in society at large. There was consensus that all three dimensions and sets of values are important and that interculturalism should become more of a ‘lived reality’ rather than a top-down policy. In July 2010, the Federal Minister of Education and Research, Annette Schavan, reaffirmed in an interview with a leading German news magazine that Germany is an immigration country and that migrants are an important and enriching part of society. She also called for more teachers with a migration background. These comments coincided with the 2010 World Cup and the generally upbeat feeling surrounding the fact that, for the first time in the country’s history, half the squad had a migration background which, in the eyes of many, is one example of successful integration despite the fact of continuing educational gaps between ethnic majority and migrant students. Since 2006, soccer has arguably led to a reinvention of German national identity along more multicultural lines, visible in the streets of most major cities, with migrants displaying two national flags so long as their team is in the competition and the German flag in the later stages of both the 2006 and 2010 World Cup. 


In contrast, there was disagreement among interviewees with regard to issues of cultural autonomy. Officials in the Ministry were generally following party political and legal conventions, whereas those in the autonomous State Institute of Education, and especially in the Institute for Educational Progress, were far more open to the idea of standardisation and harmonisation of educational content and structures. German language learning was seen as the main factor affecting integration in schools and society, but the picture was more blurred regarding support for mother-tongue teaching. There was conflict even between Ministry officials, with Frau Ohlsen privileging German and Herr Peters arguing in favour of balancing host and heritage language and continuing financial support for mother-tongue teaching. Another important factor affecting integration that was identified was parental background. It became clear that debates over cultural autonomy at times hindered educational progress in the sense that the German education system is very complex to grasp, even for insiders like Frau Altmann, and that a great deal of effort is spent on overlapping regional and national evaluations rather than freeing capacity to further uncover the situation of those lagging behind in education. There is, for instance, neither long-term monitoring of individual students, as requested by Herr Thiel, nor a break-down by nationality in the regional self-evaluation tests, where migrants are treated as a homogenous group. There are also at present no national educational standards and evaluations in the social sciences.

Although Germany has already improved its PISA ranking, the situation of those from socio-economically disadvantaged backgrounds and those with a migration background still demands further effort. For example, the unemployment rate for migrants is nearly twice as high as for Germans, around 12 and 6 per cent respectively. At the same time, slightly more migrant students are now attending intermediate instead of vocational-track schools. To counterbalance this, so-called intercultural mediators are now being engaged with the aim of connecting educational institutions and parents. Teachers are often still not trained for multi-ethnic classrooms. In 2009, the Technical University of Munich established a new faculty for teacher training in the natural sciences with a gender focus, but this programme does not have any particular relevance for the education of migrant students. 

 A decade after the ‘PISA shock’, curricula like history and geography intertwine national, European and intercultural values in various ways, and education stakeholders consider these values important both for curriculum planning and as part of a ‘lived reality’ in classrooms. To fully grasp the complexity of contemporary curricula, it is important to intertwine all educational dimensions instead of looking separately at national and European or national and migration-related issues. A federal state like Baden-Württemberg is no longer promoting just national or European values, as was the case in curricula of the 1980s and 1990s, but is responding to the reality of contemporary multi-ethnic classrooms. Yet still more needs to be done to close the current gap between ethnic majority and migrant minority students, especially Turks, for instance through promoting early language learning. 
Notes
1. These OECD studies are conducted every three years amongst 15-year-old students and assess young people’s performance in reading, mathematics and science. In addition, Germany has analysed the PISA results by region which will now be replaced by the IQB-generated national tests. 

2. There has been considerable debate as to whether and how national, European and multicultural values can be developed in students through subjects such as history (see Salmons, 2003; Davies, 2000) and citizenship (see Osler, 1999; Maitles & Deuchar, 2006). For more on this, please also see the discussions in Faas (2011b). 
3. The Common European Framework of Reference for Languages (Council of Europe, 2001) is used to describe achievements of learners of foreign languages across Europe. 
4. The Werkrealschule branch within the vocational Hauptschule is a top-up students can opt to enrol in with the aim of obtaining a qualification similar to that of the intermediate school (Realschule). Since 2010–2011, the Ministry has created separate Werkrealschulen which are thought to gradually replace the Hauptschulen. 
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