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Abstract

This thesis aims to examine the extent to whichramgchildren’s education policy is
implemented and identifies the factors that afteet implementation of this policy in
the Chinese context. In the last two decades, ufama has withessed a rapid
increase in the number of children of rural-urbaigrants. It has become a public
concern that migrant children do not have accessdtecation and cannot receive as
good an education as do urban children in thesgigwen though there are policies
formulated by the central government to tackle temie. The thesis adopts mixed
research methods to examine the implementation igfamt children’s education
policy. Main sources of the evidence include seimiesured interviews, statistical
data, government documents and internal report®dal schools. The thesis divides
migrant children’s education policy into three pafunding and school access policy,
equal opportunity policy and school support andaddotegration policy. It is found
that policies for migrant children are selectivehypartially implemented. Some policy
goals have been achieved, while others have natai@egroups of migrant children
have access to urban public schools and receiveduglity education while others do
not. A policy analysis shows that migrant childeeatucation policy is ambiguous in
goals and weak in incentives, which grants localegoments and schools scope to act
with discretion. Non-implementation of sufficieniniding and school access policy
result from self-interested and habitual decisiohi®cal governments. Implementation
of equal opportunity policy is affected by the wiods of the exam-oriented education
system in China. Social integration policy appetarsbe well-implemented due to
effective school support available to migrant d@ldand good intergroup relationship
between migrant and urban children. The findingplynthat further policy reform is
needed to improve the educational opportunitiesnajrant children. In particular,
special attention should be focused on those paliregs not effectively implemented
and more support should be directed to those ntigchiidren who are more

disadvantaged.
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Chapter 1 Introduction

1.1 Research Background

The aim of this thesis is to examine the implemgmeof migrant children’s education
policy within the context of rapid urbanisation dadye scale rural-urban migration in
China. Starting from 1958, the Chinese populati@as wlivided into rural and urban
residents via the Household Registration systemgctwls also known as thieukou
system. People were either registered as ruralrlmanuresidents according to their
places of birth. Migration from rural to urban ase&as strictly controlled and mostly
prohibited. In 1985, to promote urbanisation, tlmmtml of migration was relaxed
(NPC, 1985). Rural residents were allowed to lime avork in cities as long as they
were granted temporary residence certificateenzhuzher)g Since then, there had
been a large number of rural residents migratingites each yearZphang, 1999;
Hussein, 2003Li, 2004). According to the figure released by thational Bureau of
Statistics of People’s Republic of China (NBSC, PQby the end of 2010, there were

221 million rural-urban migrants

Meanwhile, an increasing number of migrant childs¢arted to live in cities as well.
By 2000, there were 14.1 million migrant childremder the age of 14 in cities across
China. This accounted for 17.6% of the total nundferhildren who lived in the urban
areas (Guo, 2007). In 2003, the total number dalvurban migrants’ children aged 6-
14 reached 6.4 million (Fan, 2004). There are ngawb reasons for the increase of
migrant children in cities. First, “many rural-urbanigrants, unlike their predecessors
in previous years who came and left, now intenddtile down in cities” (Li, 2006,
p.174). They prefer to bring the whole family wittem. Second, education resources
are distributed disproportionately between ruratl amban schools. Two thirds of
primary and junior school students live in ruratas, but they receive only half of the

total funding of education (Jiao et al., 2007). Elaeication standard in urban schools is

! The formal translation of “rural-urban migrantsto Chinese is “xiangcheng gianyi renyuan”. A simierm
which is also widely used is “migrant workers” widShinese counterpart is “nongmingong” or “wailaigeng
renyuan”. The difference is that not all rural-urbaigrants work for employers in cities. Some @frthare self-
employed. Migrant workers constitute a majorityrwfal-urban migrants, but are not equal to thetath most
cases, however, the two terms are used interchblygeathe public and in academic research. Thsishaill
follow this tradition without further distinguishirtheir differences.
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higher than that in rural schools. Migrants brihgit children with them in hope that

their children will receive better education in anbschools (Zhang et al., 2003).

Serious concerns have been raised in relationdoatn for migrant children in cities.

Both media reports and academic research haveleeivigeat migrant children have not
enjoyed equal education in cities and have hadcness to urban public education. For
example, migrant families had to pay an extra arhofimoney in order to gain access
to urban public schools, which is not applicableutban children (Fan, 2004). Some
migrant children dropped out of schooling simplycénese no urban schools were
willing to provide study places to them (Guo, 2Q0Meanwhile, some migrant families

who could not afford the fees charged by urban ipubthools had to send their
children to private schools established exclusivetymigrant children. These schools
are often known as migrant schoat®igmingong zidi xuexijaoGenerally speaking,

migrant schools were less expensive than publiarurkchools, but the standard of
education was much lower than that of urban pubtibools. Furthermore, some
migrant schools were not recognized by the goventsnas legal education institutions

and therefore could be closed at any time.

The problem of education for migrant children ist woie to the lack of policy to
address this issue. A series of laws and reguksti@ve been introduced by the central
government since 2001 to ensure that migrant amldrould receive equal and high
quality education in citi€SQu and Wang, 2008). These central governmentipsli
can be divided into three categories, namely fumpdind access to urban education

policy, equal opportunity policy and school support social integration policy.

 Funding and access to urban education policy: doalleducation system

should provide sufficient funding to schools sottti@e majority of migrant
children are able to study in urban public schools.

» Equal opportunity policy: schools should apply $eme school admissions

criteria to migrant and urban children, teach therthe same classes (i.e. non-

2 This chapter provides a brief summary of the yokicmore detailed analysis of the policy will beseuted in
Section 5.2.
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segregation policy) and make an effort to help amgjrchildren catch up in
studies (i.e. equalisation of academic performagudiey).

» School support and social integration policy: Sde@bhould provide support to

migrant children so that they can adjust to the rawironment in cities.

It can be noted from the above review that thera @iscrepancy between what is
happening in reality and what is formulated by taicy. For example, migrant

children have no or limited access to urban pubktiools, even though central
government stipulated otherwise. The question ig thikre is such a discrepancy? Is it
because the relevant policies are not implemenifetifey are implemented, why the
outcomes are not as the policy makers expectedt¥eif are not implemented, then
what are the barriers to policy implementation? SEhequestions are the main
motivations to examine the implementation of migrahildren’s education policy in

this thesis.

1.2 Existing Research on Implementation of MigrantChildren’s Education
Policy

There is only a limited amount of research on thplementation of migrant children’s
education policy. Some scholars (e.g. Fan 2004, &@/) briefly mentioned the
discrepancies between the policy goals and realittythey did not look into why these
policies were not fully implemented. So far, théigs only been one monograph and
three academic articles that formally investigat@lementation of migrant children’s
education policysince the government first published the policyarkle this issue in
2001. All the discussions in these works focusedhenfirst part of migrant children’s
education policy, namely funding and school acgediey. They all found that funding
and school access policy was not implemented.

Zhou (2006) argued that lack of funding is the nr@ason why school access policy
could not be implemented (p.27). The key issuen& tnigrant children’s education
policy is not matched with financial resources. sThrevented the policy from being
effectively implemented. When the policies were wctgarly formulated and local

3 Formal academic investigation on this issue refethe research with two characteristics. Fitst,research
clearly stated that its research objective or qoregocused on implementation of migrant childresiication
policy. Second, the arguments of the research ta&sed on empirical evidence.
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governments were left with discretionary powerseffective implementation was
transformed into evasion of responsibility. Later @ monograph, Zhou (2007)
collected evidence from three cities (Harbin, Shangnd Beijing) to further support
her theories.

Qian and Geng (2007) maintained that théou system is the decisive factor that
affects implementation of migrant children’s edumatpolicy. On the one hand, central
government failed to formulate the policy cleady, local governments took advantage
of thehukousystem to evade their responsibilities. On themotand, because migrant
and urban families were separated by hh&ousystem for decades, migrant families
were ignored by society and local governments dftey arrived in cities. Therefore,

migrant children’s education policy was not takemicusly by local governments or

urban schools.

Li (2009) conducted a case study in city D in Gudorg Provincgé He argued that

school access policy imposed additional burdengherlocal education system. Local
governments and public schools were not willingntplement this policy. First of all,

in order to do so, local governments had to spk funding for education between
migrant and urban children. Local governments weteappy with this, because they
thought the funding should only be spent on urbaitdien (p.16). Second, as more
migrant children studied in urban public schools¢al schools had to face new
challenges in relation to administering these chitd Local schools were not happy

with this because it increased their workload (p.17

Although these studies provided some useful insighto the implementation of
migrant children’s education policy, a series ofesfions still remain. First, Zhou
(2006, 2007) argued that insufficient funding acdsufor non-implementation of
policy. A question arising out of this argumentwdy is there not enough funding to
implement the policy? Is it because local governseo not have the funding? Or is it
because local governments do have the funding abse not to use the funding to

provide education for migrant children?

4 The name of the city was anonymised in Li's (20@3garch.
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Second, Qian and Geng (2007) pointed out that tlieypfailed due to thenukou
system. This argument is equally puzzling. As noerdd in the research background
section, thehukou system was relaxed in 1985 by Chinese governneemramote
urbanisation and rural-urban migration. Then how tahukousystem still function

as a barrier to education for migrant childrerhatlbcal level?

The third problem relates to migrant children’s eation policy per se. As mentioned
above, existing research focused on funding anesacto urban public education
policy. Seldom did the research touch upon othelicpoareas such as equal
opportunity, school support and social integratibhe question is: are the other two
aspects of migrant children’s education policy ggmplemented?

Not only did the research on implementation of migrchildren’s education policy
create a series of questions, but policy implenteman China per se is also full of
puzzles. Implementation of government policy isifiicdlt issue that the Chinese
government has had to tackle on a regular basisteTis a paradox here. On the one
hand, the central government has continuously esigdein the last three decades that
every policy it formulates must be put into effdabcal governments must implement
policy without delay or hesitation. Nor are locavgrnments allowed to negotiate with
the central government on policy goals and polimglementation. As former President
of People’s Republic of China (PRC) Xiaoping Demc® stated in a government
meeting in 1988:

After the central government takes measures, Igoalernments and
departments must implement them firmly. The impletagon must not
only be swift but also forceful, otherwise goveroanis impossible.
(Deng, 1993, p.277)

Such a stringent stance on policy implementatiors weiterated and reinforced on
many occasions in the ensuing decades. As formesident Zemin Jiang said in a
government meeting in 1998:

With regard to the decisions made by the centralegonent,
governments and communist party committees at é&aei must obey
14



the command and implement the decisions with canpe...If anyone
dares to make decisions on their own, s/he wik fdoe consequences. Do
not say there is no warning ahead. (Jiang, 20066).

On the other hand, policies formulated by the @ngovernment are frequently
misunderstood, misinterpreted, distorted, avoided samply not implemented.

Unintended or undesirable policy results are peveaafter policy goals are announced
by the central government. As current PresidentadirHu (2004) pointed out in a

government meeting

One of the problems we are often faced with is thate are numerous
good ideas, good policies and good measures atdasttial and local
level...but they were not put into effect and did aoive at the expected
results.

The paradox is that even though local governmemgequired to strictly follow the
directives of the central government, there is hdigsibility in the course of
implementation by local governments. It is obserthed local governments often adapt
the implementation process to suit other policy goals (Wang, 2007; Zhou, 2007). There

is a well-known saying in China, which states “wéhérere is policy from above, there
are countermeasures from belowhéngyou zhengce, xiayou dyic€his summarises
the essence of adaptive implementation approacptadidy the local governments

and, more importantly, failure to implement theigiek in China.

Even though attracting widespread attention inghblic, policy implementation in a
Chinese context remains an under-researched ®plevant research is still in its early
stages. The research aiming to explain non-impléatien of policy in China is limited
in number. Zhu (2006) pointed out that most ofgbecy studies in China before 2006
concentrated on “introducing the theories or trains the works from outside China”
(p.83). Bi (2006) had a review of implementatiose&ch in China and arrived at the
same conclusion. “In China, a majority of implensiun research did not start until
the 2£' century...(and) most of it focused on introducingl assessing findings of
implementation research in the Western Countrips8)(

In summary, a review of existing literature indestthat implementation of migrant
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children’s education policy is full of unansweredegtions. No research has been
conducted to examine whether equal opportunitypaicbupport and social integration
policies have been implemented, and there arenstiatisfactory explanations for the
non-implementation of sufficient funding and schactess policies. For this reason,
this thesis aims to undertake a systematic exaromaf migrant children’s education

policy and discuss in depth the factors that affieetimplementation of this policy.

1.3 Research Questions

The main research question of the thesis can bealty stated as: to what extent is
education policy for migrant children implementeudi avhy? There are two elements in
the main research question. The first is to examinieh parts of the migrant children’s
education policy are implemented. The second igexglain why some policies are
implemented or not and identify the factors thdééefthe implementation of migrant

children’s education policy.

It is necessary to clarify the main concepts reféro in this research question. The
first concept is policy. Existing literature sugtgeshat public policy can be defined
from three different angles: either as formal decis made by the government (e.g.
Haywood, 2000, p.31), the actions by the governnretite public sphere of people’s
lives (e.g. Heclo, 1972, p.84) or an extra-disa@sexistence governing the social
structure (e.g. Ball, 1994). The thesis will folldke first definition in the analysis and
thus regard policy as a set of decisions made &éytvernmerit On the basis of this

line, a more elaborated definition of public poligsovided by Jenkins (1978) seems to
be useful to the thesis. Jenkins (1978) definedipudmlicy as “a set of interrelated

decisions taken by a political actor or group dbegx concerning the selection of goals
and the means of achieving them within a specifiddation where those decisions
should, in principle, be within the power of thasetors to achieve” (Jenkins, 1978).
This definition indicates that the government ndiynmakes decisions on two issues

in the policy: the goals to be achieved and thenn¢a achieve these goals.

® The thesis does not adopt the second definiticause it can be easily confused with the definitibpolicy
implementation to be discussed below. The thedidailie a positivistic stance when analyzing thégyo
Therefore, the third definition, based on postttrcalism philosophy, is not adopted in the thesis.
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Based on this goal-oriented definition of publiclipp (Howlett and Ramesh, 2003,
p.7), policy implementation is defined in the tisegs the effort by various policy actors
to achieve the predesignated goals of public poluch a definition was adopted by
many implementation scholars in the research. kamgle, Pressman and Wildavsky
(1984) pointed out that “[iijmplementation would...stitute the ability to achieve the
predicted consequences after the initial conditiares met... the extent to which the
predicted consequences take place we will call @mgintation” (pp.xxii-xxiii). When
reviewing implementation literature, Hill (1993) ipted out that “the first wave of
implementation studies... present [policy implemeatdt largely in terms of the
subversion of the goals of original policy makefg:235). More recently, O’Toole, et
al. (1997) provided a similar definition: “[b]ly pol implementation, we mean
problem-solving efforts stimulated by governmend aordered into programmes”
(p.138).

Policy implementation is a process. It is a coltatof decisions and actions by various
parties involved that may affect the achievemenpalicy goals. The extent to which
policy goals can be achieved is an issue of implgat®n success or failure. In this
thesis, if the policy goals are successfully achigvt will be defined that the policy is
effectively implemented. Likewise, if the policy @e are not achieved, it will be
defined that the policy has not been implementesthS definition is in agreement
with that of Hogwood and Gunn (1984) who definedtthon-implementation is that
the policy “is not put into effect as intended” ‘@ails to produce the intended results
(or outcomes)® (p.197). On the basis of these definitions, thst fissue in the main
research questions is actually to examine wheteiobjectives of migrant children’s
education policy are successfully achieved, whetleasecond issue is to explain why

the policy goals are achieved or not achieved.

This thesis will maintain that the policy is implented by government and
government-funded organizations (e.g. schools, itedspand etc.). In this thesis, they

are called the implementers of the policy. Howetlegse policy implementers are not

® Hogwood and Gunn (1984) did distinguish betweant fpto effect as intended” and “produce the in&hd
results”. They called the former “unsuccessful iempéntation” and the latter “non-implementation”r Fo
convenience of analysis, the thesis will not diptish between the two but call both of them nonlamntation.

17



the only forces that affect policy implementatiomhe outcomes of policy
implementation are also determined by the decisamtsactions of other stakeholders

that are affected by or can affect the policy. A§dOle et al. (1997) pointed out:

The actors involved in implementation are not omyawn from

governmental units; they may also include others whose efforts are

required for the success of the implementation.. .tBhget groups...must
be counted among the necessary participants andom@ted in network
analysis, rather than treated as passive objectsulging the

implementation landscape. (pp. 138-139)

In this thesis, those non-government stakeholdeasthe policy aims to influence or
affect are called target groups and those non-gowental stakeholders that can affect
policy implementation are called pressure grouss Teans that in order to examine
policy implementation, researchers not only neeldd& at the decisions and actions of
governments and government-funded bodies, butlatdoat the behaviours of target

groups and pressure groups.

On the basis of the definition above, a seriesubtguestions are presented to answer
the main research question. These sub-questionsecdivided into three groups. Each
group of sub-questions addresses a particular yp@digue relating to education for
migrant children identified in Section 1.1. Eaclogp of sub-questions asks to what
extent a specific aspect of migrant children’s edion policy is effectively

implemented and why.

The first group of sub-questions is concerned witiether sufficient funding and
school access policy is effectively implemented ay. There are five sub-questions

in this group.

Q1.1 Is there sufficient funding to provide educationfieigrant children in urban
public schools?

Q1.2 Who is responsible for allocating the funding otieation for migrant children
at the local level?

Q1.3 What are the factors affecting the decisions ofling allocation?

Q1.4 What is the impact of funding allocation on acdessrban public schools?
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Q1.5 Do migrant children have access to urban pubhosis?

The second group of sub-questions concerns witlthehequal opportunity policy is
effectively implemented and why. There are thrdeguestions in this group.

Q2.1 What are the factors that affect the implementatibequal opportunity policy?

Q2.2 What is the impact of these factors on the impletateon of equal opportunity
policy?

Q2.3 To what extent is equal opportunity policy effeetivimplemented? That is,
do urban schools apply equal admission criteribpwiothe principle of non-
segregation and help out migrant children in stagdyequired by the central

government in practice?

The third group of sub-questions is concerned witiether school support and social
integration policy is effectively implemented antiywThere are three sub-questions in
this group.

Q3.1 What support is provided by urban public schoolshétp migrant children
adjust to the new study environment?

Q3.2 s the policy goal of social integration succedgfathieved?

Q3.3 What are the factors affecting the achievement ar-achievement of the

policy goal of social integration?

1.4 Overview of Methodology

The thesis employs a mixed-method approach to adkaction in order to answer the
research questions. | stayed in China for nine hwtd do fieldwork and collect data.
The data collected include semi-structured int@vgiegovernment documents, internal
reports of schools and statistical data. The dallaation process was divided into two
stages. The first stage was between July and Qcgilf¥®. Semi-structured interviews
were conducted and internal reports of schools wellected in this stage. The second
stage started at the end of January and endedeatelginning of May 2010.
Government documents and statistical data wereatell in this stage.
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The main source of evidence used in this thestpi#itative data collected via semi-
structured interviews and it is used to answerrésearch questions listed in the last
section. Silverman (2010) pointed out that “reskeanethods should be chosen based
on the specific task at hand” (p.9). With regardhis thesis, it seems that a qualitative
approach is the most suitable method to answeestsarch questions. As mentioned in
the previous section, one of the main tasks oftllesis is to examine the process and
explain the results of policy implementation. Timsolves going into the details of
policy implementation and looking at the interani@mong different policy actors and
groups. Such a task can be better achieved by iagiwe rather than quantitative
approach. According to Bryman (2004), a qualitatipproach “provides a great deal of
descriptive details...emphasises on process...[andjoixerned with explanations”
(pp-280-281).

| conducted 69 in-depth interviews in cities C ahdo examine whether the goals of
migrant children’s education policy were achieved #o identify the factors that affect
the achievement of these policy goals. The intarees included nine government
officials, six school principals, six school tearh)e36 migrant children, six migrant
parents and six urban children. The principalschess and children came from five

schools.

Apart from the semi-structured interviews, | alsalected government documents,
internal reports of schools and statistical datavé&enment documents were collected
from archives in National Library of China and oféil websites of the Chinese
government. Internal reports of schools were ctél@drom the five schools | visited.
Statistical data were collected from an online blase, official websites of the Chinese
government and statistical yearbooks. The goverhmh@ruments, internal reports and
statistical data play an assisting role in ansvgetire research questions. They are used
to illustrate the context of migrant children’s edtion policy, strengthen the findings
of the thesis or supplement the arguments deringd Eemi-structured interviews. But
they do not independently answer any of the sulstipres listed in the previous

section.
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1.5 Outline of the Thesis

The thesis is divided into nine chapters. Chaptele&cribes the context of migrant
children’s education policy. Three contextual issmwell be discussed in this chapter.
The first relates to the basic education systemChina. This is to provide a
comprehensive account of how the Chinese educayistem works. The second issue
concerns théukousystem. The focus is on explaining the functionsegaration and
discrimination of thehukousystem in China and its impact on rural-urban ntigna
The last issue relates to the problem of educdtiormigrant children. Drawing on
evidence from existing research, the thesis widree the scope and severity of the
problem relating to education for migrant childrémparticular, the analysis will focus
on school access, equal opportunity of educatich sotial integration of migrant

children, because they are also important issussgrant children’s education policy.

Chapter 3 reviews the broader literature on poilmplementation and identifies the
factors affecting it. The chapter divides thesddeinto two groups, namely generic
factors and policy-specific factors. Generic fastogfer to those that have impacts on
different types of policy. Generic factors are lert divided into two subgroups:
preconditional factors and institutional factors imfiplementation. Preconditional
factors of implementation include the design ofig@olgoals and the room for
implementer discretion. Institutional factors iradu self-interest and habitual
behaviour. Policy-specific factors only affect aesific type of policy. These factors
have been found in existing applied research t@ led an impact on implementation
of funding policy, equal opportunity policy and sdantegration policy respectively.

Chapter 4 discusses the methodology of the thEswst, this chapter will revisit the
research questions and evaluate the data needet\er these research questions on
the basis of theoretical discussion in Chapterego8d, this chapter will also describe
in detail the methods of data collection and anslysinally, this chapter will discuss
the strategies that were undertaken in the fieléworimprove research quality and

ensure ethical research practices.

Chapter 5 discusses the room for implementer disarén China and the policy goals

relating to education for migrant children. Room ifaplementer discretion in China is
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analysed within the context of inter-governmentalationships which includes
administrative relationships, financial relationmhiand personnel appointments. With
regard to policy goals, the focus of analysis a&cpt upon the clarity and feasibility of

policy goals and their implications for policy ingphentation.

Chapter 6 answers the first set of sub-question®lation to the implementation of
funding and access to urban public education poltoyill examine whether sufficient
funding is allocated to local public schools, explavhich government agencies can
make decisions on funding allocation, and how &k tis carried out by different
government agencies. The factors affecting thestmts on funding allocation are also
identified and explained in this chapter. Finalthe chapter will examine the
consequences of funding allocation and evaluatehehehe policy goal in relation to

access to urban public education is successfuliieaed.

Chapter 7 answers the second set of sub-questiaiedation to the implementation of
equal opportunity policy. It will examine the indems, goals and constraints of urban
public schools and how these factors affect schdatissions policy, non-segregation
policy and equalization of academic performanceécgollhe chapter will also analyse

the role that parents play in policy implementation

Chapter 8 answers the last set of sub-questiomslation to the implementation of
school support and social integration policy. Thepter will address three issues.
First, it will examine the support provided to nagt children by urban public schools.
Second, it will evaluate whether migrant childrexm integrate themselves into the new
environment. Finally, this chapter will explain tpelicy results and look at whether

school support is helpful to social integration.

Chapter 9 summarises the findings in the thesis disdusses their theoretical and
policy implications. This chapter has two main gdgkirst, it will bring the empirical
findings together and answer the research quediisgind in Chapter 1. Second, it will
go back to the conceptual and theoretical discassio Chapters 1 and 3 and compare
the findings with existing theories. This is to exae whether the findings in the thesis

confirm or reject existing theories. Meanwhilealiso serves the purpose of evaluating
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the contributions that this thesis can make totimgditerature. Finally, the chapter also
includes a discussion of potential improvementsh® implementation of migrant

children’s education policy and directions for het research.
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Chapter 2 The Context of Migrant Children’s Education Policy

Introduction

This chapter introduces the context of migrantdreih’s education policy. It aims to
illustrate the policy and social background agawisich migrant children’s education
policy was formulated by the Chinese governmente Thapter will discuss three
contextual issues including China’s basic educasigstem, théhukousystem and the

problem of education for migrant children.

Migrant children’s education policy is an integgrt of basic education system in
China. The overarching intention of migrant childseeducation policy is to make sure
that migrant children can receive the same eduta® do urban children in cities
(Chapter 1). Such a policy intention fits in Chieegovernment’s broader strategy of
promoting equality in the basic education syster@hma.

Migrant children’s education policy was formulatedthin the context of rapid
urbanization in China (Chapter 1). On the one hafter thehukou system was
relaxed, a large number of migrant children migtati cities and needed to study in
urban schools. On the other, migrant children weéeaied access to urban public
schools or could not receive equal education iresitFaced with these problems and
challenges, the central government needed to fataylolicy to regulate the provision
of education services to migrant children and totgmt migrant children’s right to

education in cities.

This chapter is divided into three sections. Thst fsection provides an overview of
basic education system in China. The focus of dsiom will be placed upon five
issues including enrolment, finance of educatiamequal distribution of educational
resources, school examinations and parenting styl€hina. The second section
discusses the history and reform of thikousystem in China and its consequences in
relation to rural-urban migration. The final seatidiscusses the problem of education
for migrant children. This is to illustrate the tioisy and the status quo of those issues
relevant to migrant children’s education policy.

24



2.1 The Basic Education System in China

This section discusses the basic education systeGhina. To illustrate the workings
of the basic education system, five fundamentalesswill be examined including
enrolment, finance of education, unequal distrioutof educational resources, school

examinations and parenting styles in China.

2.1.1 Enrolment

In China, children normally start their basic edima at six or seven years of age.
Spanning twelve years, the basic education consisis years of primary education,
three years of junior secondary education and thyears of senior secondary
education. The first nine years of basic educaian primary and junior secondary
education) is compulsory (Chan et al. 2008). Badhepts and the government must
make sure that children can receive this nine-géarcation. Otherwise, it is a violation
of the law. The legal obligation of compulsory edlign was first established in the
Compulsory Education Lawnacted in 1986 where it was stipulated that Sahool-
age children...must receive compulsory education..][atiekir parents or legal
guardians should guarantee that their children ¢et@gompulsory education.”(NPC,
1986, Article 5 and Article 11)

Since the establishment of the compulsory educati@tem, the central government
has been promoting its universality. The last twoatles witnessed a rapid increase in
enrollment rates of both primary and junior secondschools. Until 2008, the net
enrollment of school-age children in primary ediwaratwas 99.5%. This was an
increase of 15% compared with 1965 (Table 2.1)1980, only 74.6% of primary
school students could continue their studies inojusecondary schools, while the
number increased to 99.7% in 2008 (CERNET, 2010Db) .

After junior secondary education, students normalfyve two options: studying in
normal high schools which normally results in ent& to higher education, or
vocational high schools which usually results in poyment after graduation
(UNESCO, 2007). Since most parents hope their @mnldcould be educated in

universities, competition for places in normal hgghools used to be intense (Zhang
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and Ju, 2005). Until the beginning of 1990s, Iéssthalf of graduates could study in
normal high schools. However, due to the governimaftorts to universalise normal
high school education, the proportion has increasguaificantly since then. By 2008,
four fifths of junior secondary school graduatesevecruited by normal high schools
(CERNET, 2010Db).

For the children in compulsory education, schoebknent follows the catchment area
principle {iujin ruxue yuanzg (NPC, 1986, Article 9). Administrative districtsr
counties within cities are divided into differewhsol districts. Each school district has
at least one school which should take in all tieleshits in its catchment area. However,
the catchment area principle, first established986 in the out-dated version of the
Compulsory Education Lagwwas poorly implemented. Students, if they wanied
could also study in those schools located in otlaéchment areas. All they needed to
do was simply to pay a school selection feex{aofel. This means that rich parents
could send their children to those schools theyepred rather than following the

catchment area principle.

Table 2.1Enroliment of School-Age Children in Prign&chools since 1965

(in million students)

School-age School-age
Year Children Enrolment Rate  Year Children Enrolment Rate
1965 116 84.7% 2002 113 98.6%
1980 122 93.0% 2003 109 98.7%
1985 104 95.9% 2004 105 98.9%
1990 97 97.8% 2005 102 99.2%
1999 130 99.1% 2006 101 99.3%
2000 124 99.1% 2007 99 99.5%
2001 118 99.1% 2008 97 99.5%

Source: CERNET (2010a) Database
(http://www.edu.cn/gai_kuang_495/20100121/t20100421888.shtml)

2.1.2 Financing Compulsory Education

Compulsory education in China was not free untD@0Traditionally, the funding for
compulsory education was jointly shouldered by gmvernment and students. In
principle, the governments provided funding fotitn fees, while the students had to

pay miscellaneous feegafe). The newCompulsory Education Law of the People’s
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Republic of China&nacted in 2006 cancelled these miscellaneous‘#&ethe stage of
compulsory education, the tuition fees and the etlisoeous fees are not charged”

(NPC, 2006, Article 2). Since then, compulsory edion became completely free.

Under the decentralised fiscal system in Chinadifum for education is assumed
mainly by local governments. “The central governimeas only responsible for grand
policy, strategy and plans at the macro level, alotal governments were responsible
for all the other issues such as formulation an@l@émentation of local education
policy, institution and plans as well as leadersmpnagement and inspection of
schools” (CCCPC, 1985, Section 2). The central gowent did not provide funding
for individual schools, but only made transfer pawyts to those provincial
governments which were financially struggling on annual basis. The transfer
payments were not ear-marked for any specific kihslocial service, but were rather a
lump sum of money to be spent on education, scjeagkure and public health
projects. How much money was allocated to compulsatucation was decided by

local governments (Li, 2008, p.63).

Government spending on compulsory education hasased rapidly since the 1990s.
Annual funding for each primary school student aath junior secondary school
student was only¥ 163 (£16) and¥ 364 (£36) respectively in 1993. In comparison,

the figures rose to¥ 2757 (£256) and¥ 3543 (£354) in 2008 (NBSC, 1994, 1999-
2009; Figure 2.1).

However, this did not mean that compulsory educatncChina was sufficiently funded
by the government. As early as 1993, the MinisfriEducation (ME, 1993) promised
that the proportion of education expenditure in SSrdlational Product (GNP) would
reach 4% at the end of ®@entury. This goal has never been achieved. Toyoption
has lingered around the level of 3% in the lastde¢with the figure standing at 3.2%
in 2007 (Figure 2.2). In 1996, the government spg&htl% of its fiscal budget on
education. The following years witnessed continudasreases in the proportion of
funding for education. In 2008, the proportion waS% lower than the 1996 level.
There were multiple consequences of insufficiemdfog, but according to Li (2008)
two issues were especially serious. The first vaas$ the payment of school teachers’
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salaries was delayed. In some extreme cases, yineepa might be delayed for as long
as one year. The second issue was that local schame in debt and did not have
enough financial resources to purchase or replelsecs facilities such as desks and
chairs (Li, 2008, pp.37-38).

Figure 2.1 Funding for Basic Education per Studgrihe Chinese Government (in Yuan)
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2.1.3 Unequal Distribution of Education Resources

Public funding for education was not allocated éy@mong different regions, but was
in favour of urban schools. For example, it wapudtted in theNotification on
Establishment of Staff in Primary and Secondaryo8ishby the State Council (SC,
2001b) that the ratios of students to teachersiwaruprimary and secondary schools
should be 1:12.5 and 1:19, while the ratios inlrachools should be 1:13.5 and 1:23
respectively. The inequality of resource distribntbetween rural and urban areas was
exacerbated by differences in economic strengtlosacrthe country. Generally
speaking, local governments in urban areas had fir@ecial resources than those in
rural areas. The result was that urban schoolsvestenore funding than rural schools
(Li et al., 2009, pp.284-287).

The inequality of educational resource distributimtween rural and urban schools is

reflected in Table 2.2. In urban primary schoolgrg 100 students had 7.2 computers

on average, while in rural primary schools ever@ thildren only had 3.1 computers.
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The numbers for junior secondary school students were 10.1 and 7.8 respectively. In
urban areas, primary schools on average spent ¥ 300 (£30) on teaching equipment for
each student, while rural schools spent ¥ 120 (£12). The former is 2.5 times as large as

the latter. The average expenditure on teaching equipment for each student in junior

secondary education was ¥ 510 (£50) in urban schools and ¥ 290 (£29) in rural

schools.
Figure 2.2 Funding for Education Relative to GNP and Fiscal Budget
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The issue of unequal distributional of educational resources was not only confined to
rural/urban comparisons, but also existed among different schools within the same
cities, counties and townships. In 1978, the ME started to separate the schools into two
types, i.e. key-schools (zhongdianxiao) and non-key schools (putongxiao). Key schools
received more funding and employed more qualified staff. The reason for establishing a
segregated system was to pool the limited resources together and invest them in a
limited number of promising schools in hope that they would develop into first-class

schools in a very short period of time (Chai and Cheng, 2008, p.103).

The key-school policy and the resultant inequality among the schools received
widespread public criticism. In response to these criticisms, central government started

to take a series of measures to promote educational equalisation. The State Council
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published theDecisions on Reforming and Developing Basic Edooati 2001. One
of the main themes of this policy was to reduceitieguality between rural and urban
schools. “Local governments should make integragitohs (ongchouguihup..and

make sure to meet the needs of compulsory educationral areas” (SC, 2001a,
Article 7).

Table 2.2 Educational Resources in Urban and R8glabols in 2008

Education Resources Urban Schools Rural Schools  ar/Rural
Primary Education
Books
(per Student) 21.5 14.6 15
Computer
(per 100 Students) 7.2 3.1 2.3
Libraries
(m? per 100 Students) 11.8 15.5 0.8
Language Centre
(m?per 100 Students) 4.3 1.8 2.4
Equipment
(100 Yuan per students) 3.0 1.2 2.5
Junior Secondary Education
Books
(per Student) 17.9 22.4 0.8
Computers
(per 100 Students) 10.1 7.8 1.3
Libraries
(m?per 100 Students) 20.5 16.3 1.3
Language Centre
(m?per 100 Students) 6.9 5.3 1.3
Equipment
(100 Yuan per students) 5.1 2.9 1.8

Source: Calculated based on the CERNET Databage/flitvw.edu.cn/2008_9526)

In 2005, the ME publishe@ome Suggestions on Further Promoting Equalisabion
Compulsory EducatianApart from reducing inequality between rural aathan

schools, it also required local governments to cedunequality among the schools in
urban areas.

Local governments should make plans to renovatsetltisadvantaged
schools poruo xuexiap and make efforts to reduce the number of
disadvantaged schools... [Local governments] shoutkenuse of the
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radiation effect of advantaged schools...to facsitatenovation of
disadvantaged schools. (ME, 2005, Article 3)

Meanwhile, another theme of this regulation wageteerse the previous key-school
policy and grant more favourable policies to disadaged schools. “...funding for
education should be in favour of disadvantaged alsh@nd education surtaghould

be used for renovating disadvantaged schools {i8E, 2005, Article 3).

Finally, key-school policy was formally cancelled the new Compulsory Education
Law enacted in 2006 in order to promote equalisatiocompulsory education. “Local
governments and educational administration bodmesild promote equalisation and
reduce the gap among schools; it is not permitted to distinguish local schools between
key schools and non-key schools” (Article 26). pesthese efforts and measures by
central government, as will be seen in Chapteh& gap among local schools was not

fundamentally reduced.

2.1.4 Curriculum and School Examinations

The curriculum of compulsory education in Chinahighly centralised. First, it is
required that every school across the country shdollow the same curriculum
designed by the ME (2004). Table 2.3 lists the extlj the students must learn in
schools. Schools are supposed to have ethics, §hinethematics, physical education
and art classes throughout the compulsory educaigriod. Students should start to
learn English and Science from Grade 3 and leastotyi and society since junior
secondary education. Meanwhile, the ME also setsthmi time that schools should
spend on each subject. For example, schools angose@ to spend one fifth each
academic year in teaching Chinese, 13%-15% in tegahathematics and 6%-8% in
teaching English. Finally, schools do not have toach freedom in relation to the
textbooks they can use in daily teaching. Everyr,yd&e ME publishes a list of
textbooks to be used in compulsory education. Ttieod@s can only adopt the
textbooks on this list (ME, 2001, Article 27).

" The definition of the education surtax and itevahce to policy implementation will be discussedeétail in
Chapter 6.
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Traditionally, students are required to participatewo examinations at the end of
primary and junior secondary education: the gradonagxaminations and the entrance
examinations. Graduation examinations for primatyos| graduates were cancelled in
the 2006 Compulsory Education Lawut the graduates in junior secondary schools
still need to take graduation examinations (ME, &0A8rticle 12). The graduation
examination is important in the sense that it is of the basic conditions of student
graduation and progression. By and large, the gitamluexaminations are not difficult.
Most students have no difficulty in passing tfem

Table 2.3 National Curriculum of Compulsory Edueatin China

Grade Percentage  of
1 ]2 [3 |4 |5 |6 |7 |8 | 9 |Time
Morals and Ethics 7%-9%
Chinese 20-22%
Mathematics 13%-15%
Physical Education 10%-11%
Courses English 6%-8%
Science 7%-9%
History and Society| 3%-4%
Art (Music or Painting) 9%-11%
| Comprehensive Practice Activities
Local and School Curriculum 16%-20%

Source: ME (2004)

Table 2.4 Progression Rates of Junior Secondargdb@raduates 1997-2008

Year Progression Rate Year Progression rate
2000 51.2 2005 69.7
2001 52.9 2006 75.7
2002 58.3 2007 80.5
2003 59.6 2008 82.1
2004 63.8 2009 85.6

Sources: Official Website of the Ministry of Educat
(http://www.moe.edu.cn/publicfiles/business/htrelfilmoe/s4959/201012/113469.html)

In contrast, the entrance examinations are mofiewif The scores that a student can

achieve in the entrance examinations determineondt whether the student can

8 In some cases, graduation examinations are coohiite entrance examinations.
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progress to higher level schools but also the dehabere the student will study in the
following years. The entrance examinations of haghools are especially difficult.

Historically, the students have to work very hdrthey want to continue their study in

high schools. However, as the government kept spgntiore money each year in
senior secondary education, there are now morey gilates in high schools than a
decade ago. In 1999, there were 171,322 class&k,®64 high schools across China.
In 2009, the numbers rose to 380,374 and 11,698ectisely (ME, 1999, 2009).

Accordingly, it is easier for junior secondary sochgraduates to progress. As shown in
Table 2.4, nearly 70% of junior secondary gradugtesgyressed to high schools in
2005. The figures continued to increase in theofailhg years. In 2009, the progression

rate was 85.6%.

The entrance examinations are highly selective.alLschools vary in terms of their
ability to help children get good examination résulThe schools where the students
can get better results are oversubscribed. Thezenasre applicants than places
available in these schools. In this case, the obskgibed schools make use of entrance
examinations to select the best students they einEyery oversubscribed school sets
up its own minimum enrolment scoruqu fenshu xianin accordance with their
popularity among the students. Only those studabtve the minimum score will be
accepted by the school. Even though 2006 Compulsory Education Laferbade
junior secondary schools from holding entrance ex@idiPC, 2006, Article 12) or from
selecting students in accordance with academityatais will be seen in Chapter 7, this
policy was poorly enforced in reality. Local schostill have a very strong tendency
to “skim the cream”.

2.1.5 Parenting Style in China

Students in China have to work very hard to getdgscores. Some students start to
attend cram schools even before the start of twimpulsory education. Such a hard
working spirit is directly related to the Chinesargnting style. To be more specific,
most parents expect their children to get good eresults and find good jobs, so they

press their children very hard to study. As Wu @0fointed out, “parents regard their

° The motivation, procedures and results of schdolission by entrance exams will be discussed iaildat
Chapter 6.
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children as their private property and so manalbtheair time, expecting them to learn

as much as possible in order to succeed and stainftoon their fellows in society”
(p.30).

Parental involvement is a very important part ompalsory education in China,
because parents are responsible of making suréhthabligation of children to receive
compulsory education is fulfilled (NPC, 2006, Ale&). However, parenting styles in
China are full of puzzles and debate. For examplesnbutch et al. (1987) and
Steinberg et al. (1992) classified the Asian pangnstyle as highly authoritarian. But,
they found it difficult to explain why Asian childn growing up in such an
authoritarian environment could achieve good exatron results. Their findings on
academic achievement of Asian children seem talsirect contradiction with what
they observed among other ethnic groups, in theestivat authoritarian parenting style

is correlated with bad school performance.

Some researchers (Chao, 1994) pointed out that pasadox lay in the
misinterpretation of the word “authoritarian”. THefinition of “authoritarian” in
Oxford Advanced Learner’s Dictionary of Current Hsly is: “believing that people
should obey authority and rules even when theyuafair, and even if it means that
they lose their personal freedom” (p.69). Baumi(ib@66) suggested three prototypes
of parenting style: permissive, authoritarian antharitative. According to Baumrind,
“the authoritarian parent attempts to shape, cnénod evaluate the behaviour and
attitudes of the child in accordance with a senaddad of conduct, usually an absolute
standard...She believes in keeping the child in hiacg in restricting his
autonomy...she [believes] that the child should acdegy word for what is right
(p.890)". Both definitions here suggest that thisreothing positive attached to this

concept.

“Authoritarianism” does not seem to be an accudatgription of the parenting style in
China. Some scholars preferred to directly useGhmese word Juari’ to describe
Chinese parenting style, because it seems vericudiffto find an English word to
cover the entire meaning ofjtiari’ (Tobin et al., 1989; Wu, 1996). “Guari in Chinese

also means controlling one’s freedom. But there ibig difference in connotation
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between “authoritarianism” in English anduari’ in Chinese. While an authoritarian
parenting style means controlling their childrefisedom on the basis of unfairness,
absolute standards or even oppression, Chinesatpdgrari’ their children for the
sake of their children’s own good. Thereforguan' is related to a very positive mental
image. In effect, those parents who are strict whitir children are applauded by the
people around them. The basic philosophy behind thithat these parents are
responsible and they care about the future happinésheir children (Chao, 1994,
p.1112). In addition, there is a socially constedcbelief in China that sacrificing
today’s freedom for future happiness or successtigcally and pragmatically

acceptable and even desirable (Ogbu, 1983, p.189).

Children, when very small, are instilled with thelibf that they should be obedient
(tinghug to their parents, and obedient children are #gc@onstructed as “good

children” (Wu, 1996, p.21). In other words, Chinegeldren are brought up in an
environment where obedience has entered the ettocadin of people’s lives. As they
grow up, they tend to form a social agreement whikir parents, with both parties
regarding obedience as a good virtue and a negessadition for future success. On
the basis of such a mutual agreement, most childreGhina follow their parents’

expectation to work very hard in school.

Parenting style is not only part of compulsory edion system in China but also
important to the discussion of education for migrahildren. As will be seen in
Chapter 7, the parenting style of migrant pareiats & series of consequences on the
implementation of migrant children’s education pwli

2.2 TheHukou System and Rural-Urban Migration

The issue of education for migrant children at otggin comes from institutional
separation and control of tiekousystem. Historically, the overall strategy of natl
development between 1949 and 1978 was to pooirfiedl public resources together
and invest them in heavy industry (e.g. steel petidn) in the hope that China could
catch up with western industrialised countriesagsdly as possible (Cai and Lin, 2003,
p.50).
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To pursue this strategy, more public resources @digeeted to urban governments with
the aim of building up heavy industry in cities,thvurban residents enjoying better
social services than rural residents. For exantydeause urban schools received much
more funding than rural schools, the education dgieth in urban areas was much
higher than that in rural areas (Section 2.1). Bueegional inequalities in economic
development and social welfare, rural residentseweghly motivated to migrate to
urban areas to enjoy higher levels of social welfdrocke and Zhang, 2010, p.81).
With this background, theukousystem came into existence.

The hukou system was formally established in 1958 when ttaiddal People’s
Congress (NPC) published thiikou Registration Regulation on People’'s Repubfic
China The establishment of thaukou system was mainly for the purpose of
population management and social administratiorb&oore specific, the residents in
People’s Republic of China (PRC) could only registéh onehukouin one place. In
China, every local police station had its own adstiation areaduanxiaqy which
was also called theukouzone. Local police stations were responsible focessing
the hukouregistrations of the residents living in theirkouzones (NPC, 1958, Article
3). In principle, if a person wanted to live perraatly in anothethukou zone, s/he
must apply for a migration certificate (NPC, 1988ticle 10). In practice, it was very
difficult for the application to be approved (Cheamd Zhang, 1999, p.823).

There were two types dfukoustatus, namely agriculturabukouand non-agricultural
hukou Most residents with agriculturélukoulived in rural areas and most residents
with non-agriculturalhukoulived in urban areas. Therefore, they were usuzdled
rural hukouand urbarhukoufor convenience (Chan and Zhang, 1999, p.832)aksx
the government tightly controlled the approval ofration certificate applications,
only a tiny proportion of rural residents could eert their ruralhukouto urbanhukou
which gave them the permission to live permanentiyrban areas. As a matter of fact,
the government set an internal quota of 0.15% &aein forhukouconversion before
the 1980s (Wan, 1999). In other words, only 15afut0,000 rural residents could be
approved and migrate to cities each year. In tlag, whehukousystem institutionally
separated rural and urban populations, and stigothgrolled rural-urban migration.
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The hukousystem aimed to effectively prevent rural residemigrating to cities and
competing for limited social resources with urbasidents. Supposedly, this was to
ensure that the long-term strategy of developingviiendustry was being enforced
successfully. In this sense, the internal contnal separation of thbukousystem was
supposed to serve the public interest. As formemider of Public Security (MPS)
Ruiging Luo (1958) explained

[Aimless migration to cities] imposes pressure ohan transportation,
housing, supply, employment and education...in ting{@rm, the future
direction of socialist construction is to developeakly industry
first...therefore, rural and urban populations shosddisfy the needs of
socialist construction...we cannot let the urban petman increase
aimlessly. Nor can we let the rural population mouéaimlessly.

The institutional separation and the control ofalwrban migration were relaxed after
1978. First, more rural residents could be apprdeetiukouconversion. The internal
quota ofhukouconversion increased from 0.15% to 0.20% each (Wan, 1999). That
Is to say, an additional 5 out of 10,000 rural desis each year could convert their

hukoustatus from agricultural to non-agricultural.

Second, th&®egulations on Temporary Population Managementeaigie's Republic of
China published by NPC (1985) established the temporasydence system. People
with ruralhukouwere permitted to live, open businesses or be @ypplin urban areas
for more than three months, as long as they weamtgd a temporary residence
certificate ganzhuzhengby a local police station (NPC, 1985, Article The MPS
published theviethods of Applying for and Collecting Temporargi@ence Certificate
in 1995, further revising the requirements in lelatto the lengths of stay for the
temporary residence population. The residents wital hukouwere required to apply
for the temporary residence certificate after stgyin urban areas for one month
instead of three months (MPS, 1995, Article 3).

The establishment of the temporary residence systerant that people with rural

0 MPS (1958), Regulations on Hukou Registrations wpies Republic of China. Beijing, Ministry of Public
Security. fAittp://www.mps.gov.cn/n16/n1991360/n1991447/2142534l)

37




hukou did not need to convert theiukoustatus anymore if they wanted to stay or
work in cities for a long period of time (Hussa#f03, p.3). All they needed was the
temporary residence certificates. The Chinese gowent designed the temporary
residence system to encourage rural-urban migratlanpractice, it is neither
complicated nor difficult to apply for the tempoyaesidence certificate (MPS, 1995,
Article 5). Most rural-urban migrants can easily granted with temporary residence
certificate as long as they present the certifcagguired by local bureaus of security
(Chan and Zhang, 1999, p.832, Wang, 2005, p.74)principle, the temporary
residence certificate is valid for one year and loarenewed if it becomes out of date
(MPS, 1995, Article 6).

It should be noted that the temporary residencéesyonly relaxed the control on
migration and did not address the issue of socilfare provision to the migrant
population. In particular, the temporary residesgstem did not make clear whether
children could migrate to cities with their parertsd whether these children could
study in urban schools if they did move to citiés. the decade following the
announcement of thRegulation on Temporary Population Managem@i®C, 1985),
there was not a single law or regulation to addtkesissue of education for migrant
children. It was this void in regulation that cehta series of problems relating to
education for migrant children which will be dissad in the next section.

2.3 The Problems of Education for Migrant Children

As an increasing number of migrant children migtate urban areas, both media
reports and academic research were concerned tgeaninchildren could not receive
the same education as urban children in cities §@hal). In particular, four issues
were at the centre of public and academic attentaoess to urban public schools,
education in migrant schools, equal opportunityedfication, mental well-being of

migrant children.

2.3.1 Access to Urban Public Schools
According to Zhang (2001), the issue of educatammfigrant children began to attract
public attention in the mid-1990s. The earliest rmedport can be traced back to 1995,

when the article namedNhere Do Floating Children Study: Discussion on éation

38



for Floating Population’s Childreh (liudong de haizi nashangxue: liudong renkou
jlaoyu tantao) was published o€hina Education Daily(zhongguo jiaoyubao)
(21/01/1995).

It was not until 1998 that formal research startedook at education for migrant
children. In the first few years after 1998, acamemesearch almost exclusively
focused on access of migrant children to urban ipubthools. Researchers and
scholars found that it was extremely difficult fongrant children to gain access to
urban public schools. In many cases, urban pulthoals simply refused to take in
children of migrants. The consequence was thatge lproportion of migrant children

dropped out of schools and could not receive amgattbn in cities.

For example, based on a survey conducted in Beijirgcapital city of Chinld, Zhou
(1998) found that the drop-out rate of migrant dt@h was estimated to be 27%. Ci
and Li (2003) conducted a survey in Hongshan Risti Wuhan city?. They held the
same position as Zhou (1998) in terms of accesas@n public schools.

...It is very difficult for migrant children to studyn urban public
schools...Some of them drop out of school, play @ndineets every day
or wander around with their parents. Some othent & work as child
labors and experience the sufferings of life. (p.17

Due to limited access, the enrolment rate of migcandren is low. Ci and Li (2003)
estimated that the enrolment rate of migrant céiidin Wuhan city was 93.6%. This
number was below the average rate for school-agdreh at the national level.
Furthermore, they also found that the enrolmerd ddtgirls (89.7%) was lower than

that of boys.

Zhang et al.(2003) conducted research in Beijirggen@hen, Xianyang and Shaoxing.
On the basis of in-depth interviews with 106 mignaarents, they also found that many
migrant children have no access to urban publioalsh “No access to urban public
schools is what the parents most strongly compthaigout in the interviews...This

1 Beijing is also one of the four municipalities iniG The other three are Tianjin, Shanghai and Chiong
12\Wuhan is the capital city of Hubei Province

39



problem exists in many big cities...but is most severBeijing”. (p.13)

Liao (2004) carried out a case study in Shanghaiebktimated that, until 2003, only
37.5% migrant children were studying in urban pulsichools in the city. It is very
difficult for children of migrants to study in urbgpublic schools in Shanghai. He
further argued that this was not because Shangbanat have sufficient financial
resources to support these children. After exargitine consumer price index (CPI),
demography of rural to urban migrants, maritalustaif female migrants and the size
of the migrant children population in Shanghai, drgued that public schools had
sufficient capacity to take in most migrant childrgp.5-6). The implication of Liao’s
(2004) research is that urban public schools turdedn migrant children simply
because they did not want to take them in.

Perhaps the most systematic and recent reseadztdas the 2006 survey initiated by
China National Institute for Educational Resear@NIER). The research team
distributed structured questionnaires to 5806 mmigsiudents, 5806 migrant parents
and 2477 teachers in 66 schools in 12 cities. Theds in the survey included both
public and migrant schools. In 2010, the findingshe survey were published in a

monograph titledResearch on Education for Migrants Childr@inan and Wu, 2010).

Regarding the issue of school access, the findofgthe CNIER research can be
summarised into three points. First, an increasinomber of migrant children were
studying in urban public schools. As shown in Tablg, until 2007 there were 1.9
million migrant children in 12 cities. This accoadtfor nearly one third of the school-
age children in those cities. On average, 60.9%eah studied in urban public schools.
Compared with the findings in earlier research (Zhou, 1998; Ci and Li, 2003; Liao,
2004), the CNIER (2010) results suggest that thexre some improvement in terms of
access to urban public schools.

Second, the total number of migrant children amdgfoportion of migrant children in
urban public schools varied from city to city. Megjies such as Beijing, Shanghai and
Guangzhou harboured the largest numbers of migtalilren. For example, there were

0.4 million migrant children in Beijing. This figaris 9 times larger than that of
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Shenyang. But the proportions of migrant childrerurban public schools in mega-
cities were lower. For example, only 28% of migrahildren studied in urban public
schools in Guangzhou, whereas all migrant chilgr@ended urban public schools in
Shenyang (CNIER,2010).

Third, it is still very difficult for migrant chilcen to find study places in urban public
schools. According to the survey (CNIER, 2010),732.of migrant parents thought it
very difficult and another 40.0% of migrant paretitsught it quite difficult to study in
public schools. Only 9.2% thought it not difficuld send their children to public
schools (p.81). All in all, the CNIER research segjgd that migrant children did have
more access to urban public schools over time. Kewehis improvement in terms of
school access varied considerably in differenesiand a large number and proportion

of migrant children were still out of the urban paleducation system.

Table 2.5 Migrant Children in 12 Cities in ChinaZ@07 (in thousands)

City Migrant Migrant Children  Migrant Children in Migrant
Children in Excluded from Urban Schools/  Children/Children
the Cities Public Schools  Migrant Children in in the Cities

Cities
Beijing 403 153 62.0% 36.1%
Shanghai 316 146 53.9% 29.7%
Guangzhou 390 280 28.0% 31.1%
Chengdu 102 43 58.2% 31.6%
Hangzhou 141 44 68.4% 20.4%
Wuxi 143 14 90.0% 28.9%
Zhengzhou 115 18 84.3% 14.7%
Shenyang 43 0 100.0% 6.1%
Yiwu 34 21 37.8% 52.0%
Shunde 51 4 91.3% 23.2%
Shijiazhuang 67 0 100.0% 6.7%
Urumgi 74 10 86.3% 7.4%
Total 1884 736 60.9% 30.4%

Source: Tian and Wu (2010, p.63, p.66)

2.3.2 Education in Migrant Schools

Since late 1990s, more and more private schoolg wstablished to take in migrant
children only. These schools were often known agranit schoolsnongmingong zidi
xuexiag. Education in migrant schools is actually an ésslosely related to access to
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urban public schools, because those migrant childveo attended migrant schools

were often those who were denied access to urbalic@echools.

Academic research on migrant schools and theiragaual activities started to appear
in 2001. Han (2001a, 2001b) carried out a surveyeijing. Based on a survey of 2161
students in 19 migrant schools, she (2001a) fohatthere were two main reasons for
which migrant parents sent their children to migrachools. First, migrant schools
were less expensive. On average, the tuition feesigrant schools wer& 300 (£30)
per semester. No other fees were required fromanigiamilies. According to Han
(2001a), the fees charged by public schools weecedmthree times as large as those in
migrant schools (p.5). Second, migrant schools wkrge to children’s homes. Among
the children who participated in the survey, 76.@&%orted that it took them less than
30 minutes to get to school (p.6).

However, migrant schools also had obvious disadges. Educational standards in
migrant schools were inferior to those in publib@als. This was reflected in a range
of issues including school facilities, the curriom (Han, 2001a, pp.6-7) and the
qualifications of teaching staff (Han, 2001b, pp13). The following description of
school facilities by Han (2001a) can illustrate guent better:

Some school buildings are no more than shabbygestavhile others are
converted from abandoned warehouses. Some classregan do not
have windows. Desks and chairs are second-hand fsauh public
schools. Some schools are very short of financippert. The desks and
chairs are made of compiled bricks. In order toesam the rent, some
classrooms are crowded with more than 80 pupils (@GD1a, p.6).

Lv and Zhang (2001) also conducted a survey on anigschools in Beijing. They

visited 114 migrant schools and collected more idetainformation. First, most

migrant schools were located in areas where thene \a large number of migrant
families (p.103). Second, migrant schools were wetl-regulated. The number of
migrant schools increased rapidly after 1994. Egelr a large number of migrant
schools were registered, but at the same time nsahgols were shut down either
because they could not make a profit or becausedtacation standards were too low
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(pp.103-104). Third, migrant schools varied consflly in terms of education

standards. Some migrant schools could provide la $tgndard of education to migrant
children and thus enjoyed favourable reputation ragnibhe public, while others could
hardly be regarded as schools. For example, amen@14 schools they visited, 22 of
them had only two teachers. Most of these 22 ssheare founded by married
couples. The founders of migrant schools were nityynd@cking in basic skills and

gualifications. A majority of them had only comm@dtsecondary education. Two of the
principals were even illiterate. As Lv and Zhan@{2) commented, “it is surprising to

see that those who help others get out of illitgi@e themselves illiterate”(p.105).

Following the two surveys above, studies on childia migrant schools have
proliferated. Most of the research has taken the fof case studies in different cities in
China. Some of the most representative authorsisnfield may include Zhang (2008)
in Guiyang®, Chen (2008) in GuangzhBly Lv (2008) in Wuhan, Feng (2008) in
Jinzhod® and Zhang and Liu (2008) in Xiam&n By and large, these authors all
pointed out that migrant schools had their advaedaand disadvantages. On the one
hand, the education standards in migrant schoote wet as good as those in urban
public schools, but on the other hand, migrant stshat least could provide some basic
education services to migrant children if thesddcan were unable to study in urban

public schools.

2.3.3 Equal Admission Criteria and School Treatment

For those migrant children who did have accessribanu public schools, there were
concerns in relation to educational inequality. éeducational equality refers to two
issues including equal admission criteria and eaadlool treatment. It should be
stressed that educational equality discussed snsthibsection is slightly different from
equal opportunities in migrant children’s educatipolicy which include equal
admission criteria, non-segregation and equalisaifcacademic performance (Chapter

1 The capital city of Guizhou Province

¥ The capital city of Guangdong Province
15 A city in Liaoning Province

18 A city in Fujian Province
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1). To group different issues together and givamthifferent “labels” is simply for

convenience of discussion but serves no conceptubkoretical purposes.

With regard to unequal admission criteria, the aedgers had found that migrant
parents had to pay extra fees so that their cmldold be accepted by urban public
schools. These extra fees were often called “spdiees” and urban children normally
were not required to pay them. The charging of spofees appeared to be arbitrary,
because the amount of sponsor fees to be chargatkdeo be totally decided by local
schools. For example, Zhou (1998) found that alrewsty migrant child in his sample

who studied in urban public schools paid sponses f@hich ranged fron¥ 1000 to

¥ 10000 (£100-£1000) in total. In comparison, Ci dnd(2003) reported that all
migrant families in their sample were required &y for extra fees which amounted
between¥ 400 (£40) and¥ 1000 (£100) per semester.

The sponsor fee is not only an example of uneqerd@ admission criteria, but it also
imposes a huge financial burden to migrant familiés a matter of fact, this latter
point links back to the issue of schools access.m&ntioned earlier, migrant children
have no access to urban public schools becauseweey turned down by these
schools. This aside, there is also the factor @rddbility. Some migrant children
cannot study in urban public schools because tagilly cannot afford the sponsor fee.
As Zhou (1998) pointed out “in this case, low in@fof migrant families] became a
major reason for which their children could notdstun urban public schools” (p.20).
Zhang et al. (2003) raised the same point in tlesiearch. “Unreasonable fees charged
by urban public schools had kept many migrant ceild outside the school

gates’(p.14).

Apart from unequal admission criteria, there i®dlse issue of unequal treatment in
the schools. This point was often raised in reseafter 2003. Feng (2007) found that
migrant and urban children were not treated equallgchools. As he pointed out,
“migrant children...were often ignored in classes...dedchers did not care about
migrant children as they cared about urban chilgpeb00). Feng and Zhang (2008)
argued that some migrant children were excludegh fdaily social interaction by their

peers, and some were even bullied by other stud@his interviews with migrant
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children conducted by Yang et al. (2003) can furttestrate this point:

Sometimes (urban children) look down upon us aeg tion’t play with
us...They know we don’t wear decent clothes and ilivetoried houses
as they do. They can sense we come from other lacethey are not
willing to play with us. (p.15)

At first, they were willing to play with us. Buttef we invited them to
our homes and they found we lived in shabby houbkey, didn't want to
make friends with us anymore. (p.15)

2.3.4 Psychological Well-Being of the Children of Mjrants

Some researchers have concentrated their attemidhe psychological well-being of
migrant students in urban public schools. Existnregearch suggests that migrant
children in urban public schools might suffer fraarange of psychological problems
such as low self-esteem, self-blame, anxiety, lopets and in lack of psychological
security (Liu et al. 2007). Hu and Guo (2007) comepathe mental status of migrant
and urban children in Chongging using the PMSH wdsth contained eight factors.
By examining the t-statistics, they found that raigrchildren were significantly worse
than urban children in five factors including leamanxiety, physical condition, self-
blame, loneliness, and fearfulness. Hu and Gussareh also found that there were no
significant differences between migrant boys andsgin terms of mental health
measures. However, there were significant diffeeenamong migrant children in
different gradeshigher grade students were less likely to suffemfrpsychological
problems.

Zhou (2006) analysed the psychological status gramit children in Beijing. Similar

to Hu and Guo’s (2007) findings, there were no ificgmt differences between boys
and girls in terms of mental health and lower gratiglents seemed to be more likely
to have psychological problems. Moreover, Zhou @0fbmpared the mental health
status of migrant students in public schools witbse in migrant schools. He found

that migrant children in public schools had a gfjenrfeeling of loneliness.

Conclusion

This chapter discussed the context of migrant ofd education policy. The
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discussion focused on three issues including tlséc leducation system in China, the

history of thehukousystem and the problem of education for migranticén.

The basic education system in China is the firstteual issue discussed in the
chapter. Migrant children’s education policy is megral part of this system. The
general policy orientation of migrant children’suedtion policy is to promote equal
education between migrant children and urban amdiSuch a policy orientation
reflects the broader policy strategy of Chineseegoment in reforming the current

basic education system and promoting equalisatidimad system.

Since 1980s, the Chinese government has been ttgipgomote the universality of
compulsory education, which accounts for the fimgte years of basic education.
Government’s effort to universalise compulsory edion was largely successful with
enrolment and progression rates in primary andojusecondary schools increasing

rapidly in the last two decades.

Since 2006, compulsory education in China has besate free of charge. Even though
the Chinese government has continued to increasemibney spent on compulsory

education each year, compulsory education remaidsréunded. Moreover, education

resources are unevenly distributed in China. Fitsgl schools are allocated far fewer
resources than urban schools. Second, there ardiffeagences in terms of education

resources between schools in the same cities attiesu The government has tried to
tackle the issue of unequal distribution of edwratiesources and promote educational
equality, but it appears to have been unsuccessftdr.

The curriculum in basic education is highly censed. The students are required to
learn the same knowledge in class and take padtandardised examinations to
graduate from school or get promoted to higher Ifevaf education. Entrance
examinations determine which school the studentsstady in. The examinations are
difficult and selective. The students face much getition and have to work very hard
to get good examination scores. The parents pusin ¢hildren hard to study and
expect their children to get good scores. Childrederstand these expectations and are

obedient to their parents.
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The second contextual issue discussed in the ahaptéhe hukou system. The
formulation of migrant children’s education poli@ims to address the migration
problems arising out of the relaxation of theikou system. Thehukou system
established in 1958 separated the entire populatio@hina into rural and urban
populations. Migration from rural areas to urbaeaar was strictly controlled by the

government.

Rural-urban migration was relaxed in 1985. Undex tbmporary residence system,
migrants were allowed to live and work in citieseafthey were granted temporary
residence certificates. However, the temporarydsssie system did not touch upon the
issue of welfare provision for migrants. In partaryuthere was a lack of regulation in
relation to education for migrant children. The goyment did not make clear whether

urban schools were supposed to provide educatiwites to migrant children.

The final contextual issue discussed in the chajlates to the problems of education
for migrant children. Due to a lack of regulationigrant children faced a number of
difficulties in relation to the receipt of urbanwsdtion. Even though the government
started to tackle this issue later on, problemsdafcation for migrant children continue
to persist.

This chapter discussed four problems relating tacation for migrant children. All
these problems are the issues which central gowarnitnies to address in migrant
children’s education policy. The first issue retate access to urban public schools. In
comparison with a decade ago, increasing numbemnigfant children now have
access to urban public schools. However, it isdifficult for many migrant children to
find study places in urban public schools. Thosgramt children who are denied
access to urban public schools have to attend nmtigighools. While migrant schools
are less expensive than urban public schools, édacstandards in these schools are
generally low. Another issue is that migrant cheldrattending urban public schools
may suffer from educational inequality. These dileild may face unequal schools
admission criteria or be treated unequally in s&hdénally, migrant children in urban

public schools may suffer from psychological proidesuch as lack of confidence,
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anxiety and loneliness. This problem is especiallyious among younger migrant

children.
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Chapter 3 Factors Affecting Policy Implementation: A Review &

Broader Literature

Introduction

The history of research on policy implementation ba traced back to the early 1970s.
In 1973, Pressman and Wildavsky published the m@apdgtitledimplementation: how
great expectations in Washington are dashed in &wakIThis is recognized by many
scholars as the first academic work on policy immatation. The academic research
on implementation proliferated since late 1970sll(Fi002). Scholars in different
countries and from different disciplines joined thebate to explain why policy is not

implemented and propose how to achieve effectiyge@mentation.

This chapter reviews the literature on policy inmpémtation. It sets out to answer a
central question: what are the factors that leaeffective implementation or non-
implementation of policy? The aim of the chaptetoisdentify the factors in existing
studies that can explain the non-implementatioadafcation policy for the children of
migrants. In other words, effective implementat@mnon-implementation of policy is
treated as a dependent variable, and this chaptes & identify all possible

independent variables in the literature.

This chapter divides the factors affecting polioyplementation into two groups. The
first group is generic factors. These factors migcathe implementation of various
types of policies. Generic factors can be furtheideéd into preconditional factors and
institutional factors. Preconditional factors imbdupolicy goals and the discretionary
power of implementers. They are not directly a paftthe process of policy
implementation. However, they shape the procegmlfy implementation and affect
its results. Institutional factors include selfargst and habitual behaviours. They are
the behavioural patterns of policy implementers ahds may also be called
behavioural factors. The first section of the ckaptill discuss preconditional factors,

while the second will focus on institutional factor

The second group of factors is policy-specific dast As mentioned in Chapter 1,
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migrant children’s education policy consists ofethrparts including funding policy,

equal opportunity policy and social integration ippl Each part of the policy has
specific goals and characteristics. And each pahay be affected by specific factors.
The third section of the chapter will discuss hyyeegtion and its impact on funding
provision. The fourth section will be focused omghistakes testing in the education
system and its impact on the implementation of eqgortunity policy. The last

section will focus on intergroup relations and theipact on the implementation of

social integration policy.

Part One Generic Factors

3.1 Policy Goals, Room for Discretion and Policy Iiplementation

This section discusses the preconditional factansl sheir impacts on policy
implementation. There are two preconditional fasttwr be discussed in this section,
namely policy goals and room for discretion. Therfer factor relates to the design of
the policy by the central government, while thdelarefers to the space that policy

implementers can have to make decisions by theeselv

3.1.1 Policy Goals and Implementation

When policy implementation is equated with the aeement of policy goals (Chapter
1), the design of the policy is a decisive factodeciding whether or not a policy can
be effectively implemented. It can be argued thethiasic characteristics of the policy
goals have a significant impact on policy implena¢gion. The “basic characteristics”
here mainly include two aspects: the clarity aredf¢asibility of the policy goals.

First of all, policy goals should be clear. Van Ereand Van Horn (1975) pointed out
that policy makers should “elaborate on the ovegahls of the policy decision ... to
provide concrete and more specific standards feesssng performance” (p.464). With
clear policy objectives, policy implementers camknexactly what they are supposed

to do. They can have a clear target in mind and whark towards that target.

Clear policy goals also facilitate the monitoringiaties of policy implementation. A
government that formulates the policy goals cleady easily find out if the policy is

being implemented by comparing the actions andibcames of implementation and
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the goals. Moreover, if the policy goals are claad accessible to the public, policy
implementation can also be effectively monitored thg public. Simply put, clear
policy goals enhance policy transparency. As Sabét979) summarised in his second
condition of effective policy implementation:

Statutory objectives that are precise and cleaahked in importance
serve as an important aid in program evaluation,uaambiguous
directives to implementing officials...clear obje@ss/can also serve as a
resource to the actors outside implementationtuigins who perceive
discrepancies between agency outputs and thesetiobge..(pp.487-
488)

Matland (1995) summarised this point in a similainv

...[G]oal clarity is an important independent varegthat directly affects
policy success. Goal ambiguity is seen as leadirmymderstanding and
uncertainty and therefore is culpable in implemgomafailure. (pp.157-
158)

Second, policy goals should be feasible. Some achargued that feasibility of policy
goals means that the policy goals are based omtstheories” (Sabatier, 1979, p.486).
Pressman and Wildavsky (1984) pointed out thatdl[piles imply theory...[and] point

to a chain of causation between initial conditi@msl consequences” (p.xxiii). The
policy makers believe that if the policy is annoedicit will have certain impact or

bring about certain results in reality. Or put itother way, the policy formulators
usually foresee or predict what is going to happédren making policies. If the

prediction is not correct or too different from theality, the policy will not take effect

as planned and the goals will not be achieved.csliwithout sound theories are
infeasible and it will be difficult for these poiégs to be implemented. As Bardach
(1977) pointed out:

Any policy or program implies an economic, and pidoly also a
sociological, theory about the way the world worKsthis theory is
fundamentally incorrect, the policy will probablgilfno matter how well
it is implemented. (pp.251-252)

Hogwood and Gunn (1984) held a similar point ofawie
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Policies are sometimes ineffective not because tleg badly
implemented, but because they are bad policiest iShghe policy may
be based upon an inadequate understanding of &prdab be solved, its
causes and cure; or of an opportunity, its nature, and what is needed to
exploit it. (p.201)

Some other scholars held that the policy goalsnasees feasible if it does not bring
about major changes to existing policies. For eXxam@an Meter and Van Horn (1975)
argued that “implementation will be most successibere only marginal change is
required and goal consensus is high” (p.461). Tieatgr the changes are, the less
likely it is for different parties involved in paly implementation to reach a consensus.
Effective implementation is thus less feasibleother words, major changes in policy
goals are more likely to incur resistance or bdydoim the parties with vested
interests. It is more difficult to achieve the goalhich bring about a significant reform
to the current systems than those which indicalg mcremental change (Sabatier,
1986).

The analysis above suggests that effective impléstien depends heavily upon the
goals set out in the policy (i.e. the policy de$ign Section 5.2, | will carry out a
systematic review of migrant children’s educatiasliqy. In particular, | will discuss
whether the policy goals relating to education foigrant children are clear and
feasible. | will also discuss the implications dblipy clarity and feasibility to the

implementation of migrant children’s education pyli

Before the analysis moves on to the next subsectiomust be stressed that the
theories relating policy goals to effective implartaion have their own limitations. In
particular, such a theoretical perspective is basedhe assumption of implementer
compliance: the entire bureaucratic system is kigténtralised and subordinated
governments as policy implementers must obey thaersr from higher level
governments as policy makers (Hill, 2005). Whilp-ttown compliance seems to be a
plausible assumption in the theoretical framewdr&hould also be noted that complete
compliance &ems to be very rare in reality (Pressman and Wildavsky, 1984, p. 175;
Elmore, 1980, pp.603-604). Policy implementers rase pure order takers. They can
also make their own choices or decisions. This iespihat although policy clarity and

feasibility might be important factors affectinglipy implementation, they are far from
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the whole story. In particular, the choices andiglens of policy implementers are
also important factors affecting policy implemermat This will be the focus of

discussion in the next subsection.

3.1.2 Room for Discretion

Room for discretion is the second preconditionalctda affecting policy
implementation. It refers to the space or abilitgttpolicy implementers have to make
choices and decisions on their own. It can alsochled discretionary power.
Discretionary behaviours are independent of theiirements and goals of the policy
formulated by superior governments. Lipsky (1980vey some examples of

discretionary behaviours in policy implementation:

Policemen decide who to arrest and whose behatoooverlook. Judges
decide who shall receive a suspended sentence hodshall receive
maximum punishment. Teachers decide who will beeoded and who
will remain in school...prison guards... file injuriougports on inmates
whom they judge to be guilty of “silent insolenc§ip.13-14)

Policy implementers have room for discretion fibcause of the complexity and
uncertainty of reality. The government bodies tloatnulate the policy usually do not
have detailed information on what is happeninghat tocal level. No matter how
detailed and clear the government policy might ibés impossible to cover all the
circumstances that are going to arise in redlityompson, 1982; Burke, 1987). Once
something unexpected happens, policy implementake mo choice but to make
decisions on their own. This is particularly theeavhen it comes to the front-line staff
of policy implementation whom Lipsky (1980) callestreet-level bureaucrats”. These
people have to work in very complicated situatiang interact with services users or
clients on a daily basis. This daily interactionttwcomplicated situations and clients
can hardly be “reduced to programmatic formatspgkiy, 1980, p.15). Or as Pressman
and Wildavsky (1984) put it, “[ulnless one is willj to assume that policies spring full
armed from the forehead of an omniscient policy enakiscretion is both inevitable
and necessary” (p.175) .

Second, policy implementers have room for discretioecause superior level

governments deliberately grant some discretionamwep to lower level governments
53



or street level bureaucrats. Higher level governmam managers of implementing
agencies might be well aware of their inability twntrol the complicated
implementation process and their lack of local kieolge to guarantee effective
implementation. They then let policy implementeiskentheir own decisions as long as
the discretionary behaviours are in line with predefined boundaries (Goodsell, 1981;
Keiser et al., 2004). In fact, policy formulators superior governments normally
expect policy implementers to use their own disoretto complete some highly
demanding tasks. “...Street-level bureaucrats aréegsmnals..., [they] are expected
to exercise discretionary judgement... [and] are laty deferred to in their

specialized areas of work.” (Lipsky, 1980, p.14)

Discretionary power may undermine the achievemdnpalicy goals set out by

superior governments and thus results in non-imeigation. Street-level bureaucrats
or implementing agencies are not order-taking nras)i but have their own goals,
values, interests and preferences. If their goatk iaterests are different from, or in
conflict with those of superior governments, theygim take advantage of their
discretionary power to pursue their own interestgaals. This will possibly leave the

policy unimplemented.

Discretionary power also blurs the boundary betwgeficy making and policy

implementation (Hogwood and Gunn, 1984, p.198). Pbbicy goal represents the
decisions made by policy makers (Haywood, 20001 )p.B policy making is roughly

equated with decision making, as suggested by Bamd Fudge (1981), it is not a task
monopolized by superior governments. As long asestievel bureaucrats or lower
level governments exercise discretionary power aficp implementation, they are
making decisions and thus are making policies @ir tbwn terms. In the course of
implementing policies, lower-level government antteet-level bureaucrats are
redefining and reshaping the policy goals. In tkeEnse, they are both policy

implementers and makers. As Lipsky (1980) argued:

... public policy is not best understood as madegislation or top-floor
suites of high-ranking administrators, becausenmpartant ways it is
actually made in the crowded offices and daily emters of street-level
workers. | point out that policy conflict is not lgnexpressed as the
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contention of interest groups but is also locatethe struggles between
individual workers and citizens who challenge otbmit to client-
processing. (p.xii)

On the basis of the above analysis, | will disdus& much discretionary power policy
implementers in China have in Section 5.1. Spallff, | will examine inter-
governmental relationships between central and lgoaernments. This is to identify
how much control that the central government inn@hias on policy implementers and
how much room policy implementers have to maker thin decisions.

3.2 Institutional Factors and Policy Implementation

This section discusses the second type of genaciors: institutional factors. There
are two institutional factors at the centre of d&ion in this section, namely self-
interested behaviour and habitual behaviour. | salfi-interest and habits institutional
factors, because they are arguably the two maitorfadriving institutional change.

The first subsection discusses the concept of isgtution. The second subsection
discusses the relationship between institutionalngle and policy implementation.
This subsection will also discuss the roles th#tisterest and habits play in driving

institutional change. The last subsection discusgesitutional inertia and its

implications for causality of policy implementation

3.2.1 The Concept of Institution

Menard and Shirley (2008) defined the institutian awritten and unwritten rules,

norms and constraints that humans devise to redacertainty and control their

environment” (p.1). Sociologists Nee and Swedbe2§08) provided a similar

definition: “[the] institution is conceptualised @& dominant system of interrelated
informal and formal elements - customs, sharecefsgelnorms and rules-which actors

orient their actions to when they pursue theirriggés” (p.797).

What has been broadly agreed upon for the defmiig that institutions may be
classified into two groups: formal institutions aimfiormal institutions (North, 1990).

Formal institution refers to those laws and regoket which are known to the general
public. Informal institution refers to commonly lelved habits, widely accepted

customs and beliefs, all of which are not legallyding but are adopted by most of the
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social members. Following such definitions, ingidns are often equated with “the
rules of the game” (North, 1990, p.4).

One issue in relation to the concept of the institushould be highlighted to avoid
misunderstanding. The rules of the game should beotunderstood as something
external to individuals. Instead, the rules includeth individuals’ collectively
formatted behaviours and the framework that strestuand orders individuals’
behaviour. Collectively formatted behaviours arehdwvioural frameworks are two
sides of the same coin and constitute the dudliteinstitution. Change of either side
automatically means the change of the other sidé thos by definition means
institutional change. Due to this duality, behaveoand rules are inseparable in the
analysis. Giddens (1979, 1984) provided a sucanotmary of this duality in his
theory of structuration, although he used the ngemeralised terms “individuals” and
“systems”, which may be seen to map on to the tébmbaviours” and “behavioural

frameworks”:

According to the notion of the duality of structurthe structural
properties of social systems are both medium antome of the
practices they recursively organize. Structure © fexternal” to
individuals... it is in a certain sense more “intdtrithan exterior to their
activities in a Durkheimian sense. Structure is twobe equated with
constraint but is always both constraining and gngb(Giddens, 1984,
p.25)

3.2.2 Self-Interest, Habitual Behaviour and Policymplementation

Institutions and policy are closely related consepts mentioned in Chapter 1, the
policy takes the form of laws and regulations drafby the government. Because laws
and regulations are formal rules governing indiaidu behaviour, the policies are
actually formal institutions. Based on this logipolicy formulation is the
announcement of new rules, because it inevitablyuires the policy actors to
collectively change behaviours and strategies a®wgein the policy (Sabatier, 1979,
p.481). Put differently, policy formulation is thetroduction of new institutions. For
example, the central government in China requihed imigrant children be educated
by urban public schools. This set out both a resmént and an objective (Chapter 1).

Meanwhile, this was also the announcement of a misyinstitution to be adopted by
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urban public schools — whenever there are migraitddren applying for study places,

these schools should provide educational serva#dsetchildren.

Policy implementation, on the other hand, aimsrisuee that the new rules are being
adopted. It is a process whereby the governmesg ta change individual behaviours
by imposing new rules. Effective implementation meahat the new rules and
institutions successfully replace old ones, andividdals indeed change their
behaviour accordingly. Non-implementation meang tha new institutions fail to do
so. In this sense, effective implementation is ecessful change in institution, and
non-implementation appears to be resistance todékged changes. Strong inertia and

resistance to changes lead to non-implementation.

The existing literature suggests that two factoes/ rmontribute to institutional change
or inertia, namely self-interest and habits. Gitleat institutional change and effective
policy implementation are seen in this analysisbasg the same thing, these two

factors can also explain effective implementation.

The first factor driving institutional change idfsaterest. This is the central argument
of new institutionalism’. New institutionalism, following the logic of soalted
“mainstream economics”, places self-interest at ¢bee of individual behaviours.
Mainstream economics assumed that individuals Wersman computers” with perfect
information, flawless computation and decision-makability (Colander et al., 2004).
Individuals’ choices and behaviours are based ompbex computation of benefits and
costs. Based on this assumption, new institutitin@brists used bounded rationality
(Simon, 1972) to analyse individual behaviour anstiiutional change (Willamson,
1979, p.241; Ostrom, 2008, p.828). They maintained that the interaction between
individuals and institutions was characterised thategic processes which could be
reduced to a collection of computation activitiésrst, individuals’ decisions or

behaviours were in conformity to institutions besathose who break laws, customs or

" Hodgson (1998) distinguishes between old and netititionalism. The two schools of thought helffedient
views on three issues: (9w institutions came into existence; (2) how individual behaviour is influenced by
institutions; and (3) how individual behaviour in return alters or stabilizes instdns. There are also other ways to
divide institutional theories into different scheaf thought. For example, Hall and Taylor (1996j}idguished
among historical institutionalism, rational choinstitutionalism and sociological institutionalisirhe thesis
adopted Hodgeson’s method because of its relevtartbe analysis.
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common beliefs will be punished or sanctioned. Sdcmstitutions provided incentive
frameworks for decisions or behaviours within whietividuals could take advantage
of or even manipulate the rules to serve their parposes. By manipulating the rules
of the game, institutions are altered.

The implications of new institutionalism for polidggnplementation are that policy
implementers and target groups are not “slave#tiéqolicy. They actively predict the
outcome of different strategies such as implemgnte policy as required, ignoring
the policy or publicly boycotting the policy (Ostng 1994, 1999, 2008). “...[a]n
individual’s choice of strategy in any particulatuation depends on how he or she
perceives and weights the benefits of and costganbus strategies and their likely
outcomes.” (Ostrom, 1999, p.44) The strategiescpalnplementers finally choose

depend upon which strategy they believe will bfimgh the maximum net benefit.

The second factor driving institutional changehis habitual behaviour of individuals.
This is the central argument of old institutionalisOld institutional theories, which
can be traced back to the works of economists sischVenblen and Commons a
century ago, criticised the pursuit of self-intéras the foundation of institutional
theories altogether and maintained that institaiochange is the result of social
interaction. Old institutional theorists, such asdgson (1997, 2004) agreed that
institutions are equated with the rules of the gah@wvever, he maintained that the
rules are the results of individuals’ habits, apaged to interest-oriented behaviours.
Habits here refer to repeated rule-following bebaxs or thinking activities. Habits
are not always to serve individuals’ best interesitsce there are “good” habits as well
as “bad” habits (Hodgson, 1997, pp.664-665). Butitsacan change. One individual
can influence another to adopt the same habit.nélividual can also imitate others’
habits. The influence, adoption and imitation abits take place on a daily basis by
means of inter-personal interactions. Those hadiispted by a group of people
eventually turn into institutions (Hodgson, 1998)this sense, institutions are no more
than collective habitual behaviours or thinkinghdaties and the change of institutions

is simply the collective change of habits.

In the “old” institutional economics, cognition amebit have a central
place. Knowledge and learning are stressed... (T)aeeption of
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information is not possible without prior habits thiought to endow it
with meaning. Without such habits, agents canniotgdee or make use of
the data received by their senses. Such habitsaegeired through
involvement in institutions. (Hodgeson, 1998, p 183

The implication of old institutional theories isathpolicy implementation takes place
gradually and incrementally. It is a trial and enpoocess where implementers stick to
habits when they implement the policy. As Lindbl¢h959) argued, a policy actor is
comfortable with “a succession of incremental cleigrather than “big jumps
towards his goals that would require predictions/one his or anyone else’s
knowledge” (p.86). Such a style of policy implenadin involves “a sequence of
trials, errors and revised trials” within a few fidiar policy alternatives” (Lindblom,
1979, p.517). On the basis of this argument, wdrettie policy goals can be achieved
or whether the policy can be implemented dependstather the actions required are
in line with the habitual behaviours (or thinkiraf)policy actors and whether the goals
to be achieved are familiar to policy implementdrise policies which require policy
actors to change their habits too much may lockngie or “unfamiliar” and are less

likely to be implemented as required.

In sum, new and old institutional theories havdedént explanations for institutional
change and policy implementation. New institutiothedories hold that effective policy
implementation is determined by the costs and lisnaftached to the policy. If the
sanctions attached to non-implementation are refbctive policy implementation is
more likely to happen. Old institutional theorieslchthat policy actors follow their
habits when making decisions and undertaking astitinthe policy does not require
the policy actors to change their habitual behavimao much, effective policy

implementation is more likely to happen.

New and old institutional theories are not compgtineories. Instead, interests and
habits can take effect in different situations. \Wireg on the findings in cognitive
science, North (2005) pointed out that cost-berafialysis dominates the decision
making process mostly when individuals are facetth wimple and repetitive choices
(p.23). As the situation becomes more complicatedividuals are more reliant on

habits (or past knowledge) to execute calculatiopredict consequences of decisions.
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The implication of this is that the factor that daast explain effective implementation
or non-implementation is dependent upon the coséftestructure of the policy. If
clear rewards and sanctions are attached to theypthle policy actors will know more
clearly what the consequences are when they chiiieeent strategies. In this case,
policy actors will implement or respond to the pyglion the basis of maximum net
benefit. If there are no clear rewards and sanstiattached to the policy and the
consequences of implementing the policy are vegertain, habitual behaviours will

dominate policy implementation.

3.2.3 Institutional Inertia and Causality of Policy Implementation

The issue of institutional inertia needs furtheabelration, not only because it causes
non-implementation of the policy and thus is diecelated to the research question,
but also because it presents a different persmediom that of conventional

implementation theories.

Mainstream and new institutional ecomsts (Arthur, 1989; North, 199; Licbowitz
and Margolis, 1995) used the term “path dependencetlescribe the inertia of
institutions. Levi (1998) provided a concise sumynaf the concept of path
dependence:

Path dependency has to mean...that once a countggmmn has started
down a track, the cost of reversal is very higheréhwill be other choice
points, but the entrenchments of certain instindglarrangement obstruct
an easy reversal of the initial choice. (p.28)

An often quoted example of path dependency is thefiguration of typewriter

keyboard. On the basis of surveying the historyypéwriter keyboard, David (1985)
argued that users are locked in “QWERTY” keyboarthragement (i.e. users all
choose QWERTY keyboard), even though it was infetm “Dvorak” keyboard

arrangement. There is a feedback effect here. Rvé&eyboard users were rare,
because the machine with Dvorak arrangement iscdliffto find. Because Dvorak
machines are rare, there are very few Dvorak keybosers (Liebowitz and Margolis,
1995, p.213). To adopt the Dvorak keyboard arrarmgemtypewriters need to be
trained or retrained, and this would incur a hugmant of cost. In other words, even

though Dvorak keyboard is better, it is imposstoleeverse the whole process and let
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the two arrangements compete for users or let #esuchoose between the two
arrangements again. Therefore, Dvorak typewrite weser adoptetf. The most
striking feature of path dependence is that indiald tend to make the same choices
again and again due to the choices they made rearlie

Pierson (2000) introduced the concept of path ddgere to political science and
policy studies. He pointed out that path dependescan important concept in

understanding political and policy process. Onahe hand, many political phenomena
are characterised by increasing return, so thebtagdeffect as demonstrated in the
typewriter example is common. On the other handabse political actors often face
many uncertainties on a day-to-day basis (cf. Lyp&lO©80)), they are reliant on the
choices they made in the past to make decisionth&future. On the basis of this, he
suggested that the concept of path dependence efiagxplain how and why political

institutions (including both basic constitutionatramgements and public policy

frameworks) develop or evolve in a certain pat{er864).

Institution inertia is a special case of path dejgeice where an institution remains
unchanged for a period of time. As long as antimsbin is stable, individuals’ choices
and decisions are repetitive. The same patterneblaviours are systematically
produced and reproduced by the stable institutiometurn, the repetitive behavioural
patterns maintain the stability or the inertia &fe tinstitutions, given that the
institutions are defined as uniformed behaviourspéeld by a certain group of people

in this thesis.

After a policy is implemented, it will have an ingtaon how people make decisions
and take actions (see the previous subsectionh Sndmpact can be difficult to be
reversed by later policies, because the extermatkshjenerated by the earlier policy
may have memories and lead to a stable instituffdarson, 2000). Because of the
dialectical nature of path dependence, this institu may be resistant to later

interventions. For example, there is a governmeiicy which proves not to be

8 |n this example, there is a positive feedbacklierQWERTY keyboard arrangement. As it producesemor

keyboards and has more users, the average cosichfgtion is lower. Such a positive feedback is &sown as

increasing returns, which is one of the reasongdtih dependence. For a more detailed discussipositive

feedback, increasing returns and path dependeleasepsee David (1985) and Liebowitz and Margd®956)
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working and has unintended negative effect, andgthernment wants to formulate a
new policy to reverse its negative impact. Becaiqeath dependence, it is very likely
that the impact of the earlier policy will remaindathe new policy will not generate its
intended results immediately. Put differently, iayntake some time before the new

policy can be effectively implemented.

The decisions that people make, and the actionp#uple undertake are the results of
institutions rather than a single factor. At leagb factors constitute an institution.
These factors mutually interact with each othee Titst factor affects the second one,
while the second one provides feedback on theffudbr. For example, in the case of
increasing returns, the adoption of a certain $etutes decreases the cost of rule
adoption, while the decrease of the cost will attraore people to adopt the rules. The
two variables are mutually reinforcing. The samgidaapplies to habitual behaviour.
Individuals’ habits are based on past experienodssacial interaction. As long as the
habits have proven to work well in decision-makargl problem-solving in the past,
the individuals will follow the same habits. Andllbwing the habits in the present

will further reinforce the dependence of those tsaini the future (Hodgson, 1997).

Effective implementation or non-implementation odfiet policy may also be
systematically produced and reproduced. Policy @mgntation may be affected by
several inter-related factors simultaneously. Téithe theoretical contribution that this
thesis can make to existing studies on policy im@etation. This thesis posits that the
causality of policy implementation based on ingitial perspective is sharply
different from that of conventional perspective @xisting literature on policy

implementation.

An institutional perspective proposes multiple @digs (i.e. many-to-one causalities),
while a conventional perspective proposes a ormeausality. Figure 3.1 compares
these two perspectives. The conventional perspeeadsumes that the policy results
are attributable to separate factors. The impaeiach factor on policy implementation
is independent of the other factors. In contrdm,ihstitutional perspective sees policy
implementation as the results of rule-following aeiours (factor D in figure 3.1)

generated within the institutions. Whether the gotan be implemented is determined
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by whether the rule-following behaviour is in line with, or in contradiction with the

policy goals.

Figure 3.1 Two Perspectives of Policy Implementation

Systematicall

produce an

Policy
Results

Policy Implementation Based on Institutional Theories

Identifying the differences between the two perspectives is important, because they
point to different directions in understanding policy implementation and in solving
non-implementation of policies. Implementation theories based on conventional
perspective attribute non-implementation to separate factors. This means that non-
implementation can be solved by eliminating the factors that prevent effective
implementation. For example, if ambiguity of policy goals is the reason for non-
implementation of policy, effective implementation can be achieved simply through the

clarification of policy goals (Section 3.1).

In contrast, the institutional perspective posits that non-implementation is directly
caused by the rule-following behaviours that go against the policy goals. Such rule-
following behaviours are generated by the system and unalterable within a stable
institution. Put differently, the rule-following behaviour is just an intermediary,
brokering the causal link between the institution and the policy results. To solve the

problem of non-implementation, it is necessary to understand the constitution of the
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institution and to break down the institution sattit will not constantly produce the

behaviours that go against policy implementation.

In chapter 6, | will examine how self-interest ahdbits affect funding allocation
decisions of local governments. | will discuss tbie of self-interest in Section 6.2 and
the role of habits in Section 6.3. In Chapter uill return to the discussion on
causality of policy implementation. In particulat, will summarise whether
implementation of migrant children’s education pglis determined by one-to-one

causality or many-to-one causality.

Part Two Policy-Specific Factors

3.3 Funding Policy

This section discusses the implementation of fugglialicy. Funding policy refers to
government decisions or requirements that sufficiending should be available and
directed to specific policies. Funding policy candseparate policy formulated by the
government to ensure implementation of other padiclt can also be part of a specific

policy which ensures the achievement of other gajmals in the same policy.

3.3.1 Funding Hypothecation

The funding for policy implementation is normallyopided by superior governments

or donated by non-government entities. When potigyiementers receive the funding,

they are also informed of how the funding shouldused. In some cases, superior
governments or funding donors state clearly whigbcsgic policy area or project the

funding should be used for. In this case, policplementers have little freedom in

deciding how to spend the money on their own. Type of funding is often known as

earmarked funding or hypothecated funding.

The EDA program which Pressman and Wildavsky (19829cribed and studied in
their book titled Implementationis a good example of policy with hypothecated
funding. In order to promote the employment oppaties of minorities, the US

congress in the 1960s established an agency cétledEconomic Development
Administration (EDA). The agency was responsibleificentivising local business to

hire minorities, and create jobs for minorities.eTmerican government chose
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Oakland as an experimental site and provided thdifig to the agency in Oakland to
implement the EDA program. The agency was not abbvo spend the money for any

purposes other than for helping local minoritiegéd jobs (Pressman and Wildavsky,

p.XX).

In other cases, superior governments or fundingodomlo not state clearly which
policy areas the funding is used for. They graatftinding to policy implementers as a
lump-sum and expect policy implementers to spere ftimding on a number of
different policy areas and achieve a number of @hatifferent policy goals. In this
case, the funding is not hypothecated and policyplementers are left with

discretionary power to allocate the funding amoitfigiebnt policy areas or goals.

Funding for education via the Revenue Support GrarEngland provides a good
example of non-hypothecated funding. The centralegument provides funding to
local authorities through the Revenue Support Gtamt an annual basis. As West et al.
(2000) observed, local authorities’ expenditureedmication via the Revenue Support
Grant is not hypothecated. After receiving the grfaom central government, “local

authorities are not forced to spend a specific athmoney on education” (p.61).

3.3.2 The Impact of Hypothecation on the Implement#on of Funding Policy
Insufficient funding is a common problem in the ggss of policy implementation
(Bardarch, 1977; Sabatier, 1979; Lipsky, 1980; Pressman and Wildavsky, 1984). It
means funding policy is not effectively implement{&hapter 1) and often results in a
failure to achieve other policy goals. With regdaod education policy, insufficient
funding may bring about a series of problems iratreh to delivery of education
services. For example, insufficient funding mayseaa shortage of teaching staff and a

high student-teacher ratio, which results in peacching services in the classrooms.

For teachers, overcrowded classrooms mean thatafeeynable to give
the kind of personal attention good teaching rexpuirHigh student-
teacher ratios also mean that teacher must attemdatntain order and
have less attention for learning activities. (Liypsk980, p.30)

191t should be pointed out that the Revenue Suppam3s only one of the two main channels throudictv
education system in England is funded by the gowent. For more details, please see West et al0§j200
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There may be two reasons for insufficient fundifbe first is the unavailability of
funding at the local level. This refers to the aitan in which the central government
does not allocate sufficient funding to policy implenters and policy implementers

themselves do not have any other sources of funding

The second reason is that there is funding availabthe local level, but the funding is
somehow redirected by local governments or polloplementers for other uses. As
mentioned above, non-hypothecation of funding gn&sto the discretionary power of
policy implementers. Discretionary power, in tuoan cause insufficient funding for
the policy. If the interests and goals of policyplementers are different from those of
funding donors, implementers can use their dismmetind spend the money in a way
that serves their own interests and goals. Supiagecentral government provides the
funding to implementers and expects implementerseuenly allocate the money
between health and education sectors. However.emmgmters somehow believe that
health policy is much more important than educagpaticy and thus spend all the
money on the former. This will then leave educatmolicy underfunded. In other

words, non-hypothecation can result in non-impletagon of funding policy.

But hypothecated funding does not guarantee seifficifunding or effective
implementation of funding policy either. The kegusg is that central government or
funding donors may not have the ability or inceasivto effectively monitor how the
funding is used by policy implementers. In partcukfter the funding is allocated to
policy implementers, it is very likely that fundimoviders lose control on funding
usage at the local level (Bardach, 1977, p.73}hik case, implementers again will be
left with discretionary power and will be able take use of discretion to serve their
own purposes. This means that hypothecated fundingt well-monitored, will also
result in insufficient funding of policy or non-irgmentation of funding policy.

In summary, financial resources are vitally impotti guarantee that the policy goals
are achieved. In order to make sure that implenientagencies are well-functioning
and services are being delivered, there must Heciseat funding at the local level.

However, even though the implementation agenciesgaanted sufficient funding,
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there is still a chance that funding is divertedpgmjicy implementers for other uses,
particularly if the funding is not hypothecatedtloe funding is indeed hypothecated but

not well-monitored.

As mentioned at the end of previous section, | @ithmine how self-interest and habits
affect funding allocation in Section 6.2 and 6.8t Before that, in Section 6.1, | will
begin by basing my analysis on the theories owudlinghis section to examine whether
there is sufficient funding at the local level ambdether funding for migrant children’s
education policy is hypothecated. In Section 6.4%ill discuss the consequences of

funding allocation on school access for migrantdeei.

3.4 Equal Opportunity policy

This section discusses the implementation of equmdortunity policy. The first
subsection explains the concept of high stakesntesind how it works in different
countries. The second subsection discusses thecimpdigh stakes testing on equal

opportunity policy.

3.4.1 The Concept of High Stakes Testing

Examinations play a vital role in the educationtsys The examination score is one of
the most important indicators used by the governsmén gauge schools’ overall
performance and educational outcomes (Rumbergé”ataid, 2005, pp.3-5). In many
countries, examination results have serious comsexps for students, teachers and
schools. Exams like these are sometimes also kaswngh stakes tests (Schrag, 2004,
p.255).

In England, the academic future of students heal@gends upon the results of the
General Certificate of Secondary Education (GCSh the General Certificate of
Education Advanced (GCEA) level examinations. Sthtimat can demonstrate strong
academic performance in exams are more likely toagelitional funding from the

government, while the poorer performers would faeenings, reform or even closure

in extreme cases (West, 2010, pp. 24-26).

In the US, there had been a general trend amongtalbes since the No Children Left
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Behind Act (NCLB) in 2001 that financial rewardsreeranted to schools with high or
improved exam results. Schools with low exam scooesd be closed and teachers or

administrators with low performance could be repth¢Amrein and Berliner, 2002,
pp.5-6).

School examinations in China can also be regardedigh stakes tests, because they
are closely related to the interests of schoolsgrga and students (Chapter 2). As a
matter of fact, school examinations are so impaornaiChina that the entire education
system is widely known as an “exam-oriented edaobasystem” yingshi jiaoyu
zhidy. Almost every activity carried out in schools obxes around getting better

examination scores.

3.4.2 The Impact of High Stakes Testing on the Impmentation of Equal
Opportunity Policy

High stakes testing is used by the government orcan authorities to improve
educational equality. The supporters of such acpargue that high stakes testing can
“increase assessment objectivity” (Hurse, 20050§).6More specifically, it is argued
that the tests “provide a kind of level playingdiean equal opportunity for all students
to demonstrate their knowledge, and are good messiran individual’'s performance,
little affected by different students’ motivatioemotionality, language and social

status” (Amrein and Berliner, 2002, p.5).

In spite of these good intentions, high stakesirtgstan bring about unintended
consequences. School activities may be biasedsporse to governmental pressure on
schools to achieve high exam scores. For exampgleoots and teachers might
overemphasise helping students get better exammatesults but ignore the
improvement of students’ practical skills (Sied@€04, pp.22&27; West, 2010, pp.26-
27). In some cases, schools only focus on the kedye that is to be tested. In extreme
cases, school may choose to ignore altogether thdgects and knowledge which are

not relevant to the examinations (Hursh, 2005, ).61

More importantly, high stakes testing with the amimproving educational equality

may end up creating new educational inequalitysTheans that high stakes testing
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may become a self-contradictory policy. The negaimpact of high stakes testing on
educational equality is twofold. First, high stakesting brings about the problem of
unequal school admission criteria which meansgbate students are more likely than
others to be selected to attend certain schoolsortter to “improve raw score
examination results”, schools tend to select stigdbg ability and aptitude (Fitz and
Chris, 2002, p.390), which is also known as cre&ammsing. In particular, those
schools which can decide their own admission caitere more likely to apply unequal
criteria to skim the cream. “...[T]he evidence suggesegative consequences for
equity and social justice once schools become resple for school admissions”
(West, 2006, p.28).

Second, high stakes testing also brings about thbielgm of student retaining, which
refers to the fact that some students are mordylittean others to be retained by
schools. For example, Smith and Fey (2000) fouatlttire students retained by schools
were more likely to be those from ethnic minoritgmilies which were at a
disadvantage in education opportunities. The imagilbo of this was that high stakes
testing could “further disadvantage already disataged students” (p.334).
Meanwhile, in the US, it was also found that théasds intentionally retain the
students who are not doing well in their studied #mus are less likely to pass the
exams. This is to make sure that only those goodomeers take part in the
examinations so that school’'s performance can ingrdhe result is that some of
those retained students ended up dropping out of schools (Smith and Fey, 2000; Hursh,
2005).

High stakes testing can have a negative impactducational equality in China as
well. In 2001, the Chinese government started forme the basic education system.
The overarching objective of the reform was to cedaducational inequality in China
so that children in different regions of the coyrdould receive education services of a
similar quality. There were a number of governnjaolicies and measures to promote
educational equality such as the catchment ardaypdiscouraging school selection,
the cancellation of entrance exams to junior seapndschool, helping out
disadvantaged schools and reducing educationfstasiton (Chapter 2).
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Existing literature suggests that most of thesécigsl and measures have failed. For
example, the government had been formulating aypat reduce school selection (a

type of unequal school admission critéhasince the beginning of 1990s (Chai and
Cheng, 2008). But constant government effortsndidachieve the intended objective.

The number of students attending schools via sckelelction increased rapidly each

year (Zeng and Ma, 2009). It is pointed out byrémearchers that school selection has
now become a “fever” among the public (Wu and Shen, 2006; Zeng and Ma, 2009).

The issue of education stratification is the saBesed on empirical evidence in the

city of Nanjing, Ye (2007) found that the gap betweadvantaged and disadvantaged
schools were still huge. This suggests that [itle changed even if the government has

used policy measures to reduce education strdtdita

Some scholargZhou, 2001; Shangguan, 2003; Chen, 2004; Wu and Shen, 20Q6Lu,

2007; Liu, 2008) argued that high stakes testing (omexsiented system) was the
main reason for the failure of equal educationmaforhey pointed out that the exam-
oriented education system was based on the ideabgyite education. This was in

contradiction to the objective of equal educatieform. As Liu (2008) summarised:

...The exam-oriented education system in our counsryan elite
education system and focuses on the developmeelitefstudents who
are in the minority in society... The priority of teli education is
efficiency not equality. This severely harms thehiagement of
educational equality. (p.7)

Based on the theories above, | will discuss thearhpf the exam-oriented education
system on the implementation of equal opportundglcy relating to migrant children
in Chapter 7. | will explain how the exam-orienteducation system affects the
decisions of urban public schools and migrant garanhthe local level in Section 7.1
and 7.2. | will also examine how exam-oriented etion system affects the
achievement of the three goals of equal opportupdicy including equal school

admission, non-segregation and equalization ofeoadperformance in Section 7.4.

20 For more details, please see Chapter 2 and 6.
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3.5 Social Integration Policy

This section discusses the implementation of sdnigigration policy. The focus of
discussion will be on the role of intergroup redas in policy implementation. The first
subsection discusses the concepts of social integrand intergroup relations. The
second subsection discusses how intergroup retatiffect social integration both in

the society and in schools.

3.5.1 The Concept of Social Integration and Intergyup Relations

Martinovic et al. (2009) defined social integratias “the extent to which immigrants
engage in social interaction with natives” (p.8789cial interaction is a good starting
point of understanding social integration and ppshia the most important dimension
of this concept, but it does not capture all of do@notations of social integration.
Existing research suggests that the concept oakmtegration can be examined from
four dimensions including the knowledge of langudBalgard and Thapa, 2007),
friendship with natives (Gordon, 1964; UNRISD, 1994; Berry, 1997; Dalgard and
Thapa, 2007; Rubin et al., 2012), adjustment to the norms and social rules of natives

(Berry, 1997), and absence of discrimination (Gardi®64).

With regard to this thesis, social integration leé thildren of migrants into urban life
can be examined in a similar fashion. It can bess=d by looking at the following
aspects: (1) children’s knowledge of Mandarin Chen&vhich is used in schools and
most official settings in urbarife; (2) migrant children’s friendship with urban
residents (including both children and adults); (3) adjustment to urban rules; (4) the

extent to which migrants’ children are discrimirthtggainst by urban residents.

Existing literature suggests that one of the mogbartant factors that affect social
integration policy is intergroup relations. Intevgp relations are the basis for social
interaction. The relations between two groups alpbe can determine the pattern and
intensity of their daily interactions (Martinoviet al, 2009). The study of intergroup
relations in social science involves examining ¢b#ective behaviours, thinking and
attitude among different social groups (Brewer Knaimer, 1985). Simply put, it is the
attitude and behaviour of people in one group tdwdhose in another. “When people

are judged, either singly or together, on the basigroup memberships, intergroup
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processes are involved” (Messick and Mackie, 19895). The concept of intergroup

relations includes two dimensions: intergroup higrg and intergroup contact.

The first dimension of intergroup relations is ngr@up hierarchy. It refers to the fact
that different groups have different status. Somueigs may be economically wealthy,
enjoy a widespread social reputation, possessqabljpower or receive social welfare,
while others may be poor, disrespectful, politigghowerless or deprived of social
welfare. The former groups are often termed dontinArgher status or superior
groups, while the latter are termed subordinateetostatus or inferior groups in the
research (Tajfel, 1974; Hogg and Abrams, 1988). The second dimension of intergroup
relations is intergroup contact. Pettigrew and Ppr¢p000) defined intergroup contact
as: “actual face-to-face interaction between memlwérclearly distinguishable and

defined groups” (p.95).

3.5.2 The Impact of Intergroup Relations on the Impementation of Social
Integration Policy

Intergroup hierarchy is a barrier to social intéigia First, intergroup group hierarchy
brings about discrimination. People make sensehef‘teality” by categorization —
putting people into different categories (Tajfed 74, p.69). However, in many cases,
such a categorization process is seriously flawedople may develop strong
stereotypes towards people in other groups if theyot possess sufficient knowledge
which enables them to fully assess the charadterigif people in other groups.
Stereotypes thus result in intergroup misunderstgsd As Hogg and Abrams (1988)
elaborated:

Stereotypes are generalisation about people based category
membership. They are beliefs that all membersmdréicular group have
the same qualities...A specific group member is assumbo be, or is
treated as, essentially identical to other membérghe group, and the
group as a whole is perceived and treated as Iwimgpgenous (p.65).

Prejudice is stereotypes with a negative attitubee behavioural manifestation of

prejudice results in discrimination — unequal tnezit of people in different groups
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(Fiske, 1998}

Second, intergroup hierarchy may result in low-sslieem and lack of confidence
(Dalgard and Thapa, 2007, p.2; Rubin et al., 2012, p.2). People keep comparing
themselves with others, and their self-esteem essengt of such a social comparison
process (Hogg and Vaughan, 2008, p.370). Myers7(R€@6fined self-esteem as “the
overall sense of self-worth we use to appraisetrauis and abilities” (p.51). That is to
say, people appraise their own worth by lookingthers as mirrors. The feeling of low
self-worth is likely to appear when people in lovggoups compare themselves with

the people in superior groups.

Intergroup contact facilitates social integratidfitst, intergroup contact can reduce
negative attitudes and discrimination between twougs of people. By means of
intergroup contact, people from different groups gat to know each other better and
gradually realize the naivety and oversimplificatiof social categorization. This can
uncover the illusionary veil of stereotypes andphekeople in one group better
understand the differences and similarities of pedpom other groups. Negative
attitudes and discrimination are then reduced awsalt of this (Allport, 1954,
Pettigrew, 1998).

The second effect of intergroup contact on sodcigdgration relates to language, social
norms and rules. Researchers pointed out thatoplpen one group want to learn the
language or adopt the norms and rules of anotherbést way of achieving this is to
talk to the latter in different settings as fregtlyeas possible. This is the main channel
to absorb the information necessary for social integration (Berry, 1997, p.27;

Martinovic et al., 2009, p.870).

Social integration policy and its implementation

Social integration in some countries is an impdrfaolicy issue. In order to promote

L There is no one-to-one correlation between prepudnd discrimination. If a person for some reasititholds the
negative attitude and does not express it in puthliEre will be no discriminatory behaviour. Moreowprejudice is
only one of many factors that result in discrimioat Apart from psychological reasons, they are aistitutional
reasons for discrimination. For example, thxousystem discussed in Chapter 2 is a type of inititat
discrimination having nothing to do with intergroattitude.
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social integration and reduce intergroup discrirtiorg the government uses policy
measures to foster intergroup contact and undelisigin For example, in order to
improve intergroup relations in the city of Dubudaeated in lowa of the US, the city
council announced a policy plan which provided mioees for local business to hire
ethnic minorities. It was hoped that mutual underding would arise if people from
different ethnic backgrounds were mixed at work andld engage in more frequent

social interaction (Brewer, 1997, pp.197-198).

As intergroup contact facilitates the implementatiof social integration policy,
intergroup hierarchy can be a big obstacle to galigplementation. This is often found
in immigration policies which aim to assist sodiatiegration of minority groups into
the new life in their host countries. For exampgiEandinavian countries such as
Norway and Sweden adopted a generally inclusive igration policy. The
governments in these countries assist and encoumageyrants to engage in social
interaction with natives and integrate themselvide mainstream society. They open
labour markets to immigrants and promote scatt@aterns of residence areas for
immigrants so that the immigrants can more easibyuae social capital and achieve
self-development (Velenta and Bunar, 2010). Howeiters quite difficult to fully
achieve the policy objectives laid out by the goweents. In most cases, there are huge
gaps between the immigrants and the natives inst@fmeconomic, social and cultural
characteristics. The group status of some immigremso much lower and intergroup
hierarchy is so evident that government assistaeesns to be unable to achieve its

intended goals. As Velenta and Bunar (2010) poioted

...[E]xtensive integration assistance has only a téohi effect on
equalising the initial differences between refugees the rest of the
population. Differences between immigrants and ftest of the
population in all aspects of everyday life are éargghich should trigger
discussions relating to the ambitions and focusntdgration policies.
This...implies that policy makers need to revise rthexpectations.
(P.479)

Student integration policy and its implementation

To some extent, school integration, or studentgiatiéon at school, is an integral part

of social integration. Schools have been incredgiagsigned by the government with
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the task of promoting social integration and hejpgstudents adjust to the school life
(Khmelkov and Hallinan, 1999, p.627). School i®l&"little society” and socialisation
activities taking place at school mirror the bebavs happening in wider society (Van
Houtte and Stevens, 2009, p.219).

There has been research into the implementati®tuafent integration policy both in
the US (Moody, 2001, Goldsmith, 2004) and in thedBe (eman, 1991; Driessen,
2000; Van Houtte and Stevens, 2009), but the number of studies on this topic seems to
be very limited so far (Van Houtte and Stevens, 200.233). Existing research
suggests that the factors affecting student integrapolicy are very much similar to
those affecting social integration in wider socidty particular, intergroup relations
play a pivotal role. On the one hand, governmeuappsrt the idea of putting students
of different origins into the same schools, becatise argued that this will increase
intergroup contact and improve social integratibmanority or immigrant students. As
Van Houtte and Stevens (2009) reported, “policy-enakstrive for the dispersal of
immigrant students, believing that the mixing afdgnts from different ethnic groups
will enhance their integration into society.” Empal evidence seems to support this
policy belief. It has been consistently found timathose schools where native students
and minority students are mixed, the two groupstoflents can form good friendships
due to frequent intergroup contact (Driessen, 2000; Moody, 2001; Goldsmith, 2004;
Van Houtte and Stevens, 2009). On the other hamekgroup hierarchy was found to
be a main obstacle of social integration of miryostudents at school. For example,
Van Houtte and Stevens (2009) reported that lowsmsiosconomic status (SES)
prevented immigrant children from making friendshanative students.

It was also found that school can play a very acéid constructive role in the course
of implementation of student integration policy.cAmmon practice to help minority

students with social integration is that schooldude intercultural elements in their
policies and translate these policies into dailyost activities (Driessen, 2000, pp.63-
64). Existing research suggests that integratec@xtricular activities seem to be the
most effective school policy and activity to promabcial integration at school. Those
schools which regularly organised integrated eximacular activities and let different

groups of children work or play in the same teamt bietter than other schools in
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fostering intergroup friendships (Khmelkov andllhan, 1999; Goldsmith, 2004; Van
Houtte and Stevens, 2009).

Based on the discussion above, | will examine gnterp relations and their impact on
social integration policy relating to migrant cliddh in Chapter 8. More specifically, |
will discuss the intergroup relations between urbad migrant families in Section 8.1.
Then | will discuss school policies which aim totmate good intergroup relations
between migrant and urban children in Section Bii2ally, in Section 8.3, | will assess
whether school support and intergroup relationshgig/een the two groups of children

affect social integration of migrant children irban schools.

Conclusion

This Chapter reviews the literature on policy inmpéatation and tries to identify the
possible factors affecting implementation of migrashildren’s education policy.
Drawing on discussions and debates in existingalitee, this chapter identifies two

groups of factors. The first group is generic wiiile second is policy-specific.

Generic factors have universal impact on differgmies of policies. There are two
types of generic factors: preconditional factorsd amstitutional factors. Two

preconditional factors were identified in this cteapThe first is the design of policy
goals. Policy goals should be clear and feasibhe more ambiguous the policy goals
are, the more difficult it will be for the policyotbe effectively implemented.

Meanwhile, the policy formulated by the governmgmbuld be based on valid theories
which correctly reflect the causal relations bemvélee actions to be taken and the
predicted results of those actions. Otherwise,pibleecy goals will not be achieved as
intended, even if the implementers carry out thioas as required by the policy
formulators. The policy goals should also be chaggncrementally compared to
previous policies so that implementers are more &blfeasibly put the changes into

practice.

The second preconditional factor is room for disoreor the discretionary power of
policy implementers. The policy formulated by egahgovernment cannot cover every

detail in implementation. Policy implementers atréet-level bureaucrats have to deal
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with random clients and unexpected events on @ deisis. The central government
only has a limited ability to monitor the implematibn process. All these issues imply
that policy implementers, to varying degrees, caamkentheir own decisions and
exercise discretionary power when they implemeatgblicy. If the policy goals are

different from, or go against the interests, valaad objectives of the implementers,

the latter may pursue their own goals. This cangbabout non-implementation of the

policy.

Two institutional factors were identified in thisapter. They are self-interest and
habits. Policies are formal institutions by defoni and effective policy

implementation means institutional change. Selredted behaviour and habitual
behaviour of individuals drive institutional changand thus affect policy

implementation. Those policies which bring about Imenefit to implementers will be

implemented. Those policies which require policypiementers to change their
habitual behaviour too much will not be implement&tie institutional perspective
posits that the results of policy implementatiore aystematically produced and
reproduced. This perspective is characterised byyr@one causality in explaining
non-implementation of the policy. Such an instdntal perspective differs from the
conventional perspective which assumes one-to-@usatity and is the theoretical
contribution that this thesis can make to existitggature on policy implementation.

Policy-specific factors only affect the implemeraatof a specific policy or a certain
type of policy. Migrant children’s education policpnsists of three parts including
funding policy, equal opportunity policy and sociategration policy. This chapter
reviewed the literature on each policy issue amsgtudised the factors that only affect

these policies.

Funding policy is affected by hypothecation of theding. If the policy funding is not
hypothecated, there is the possibility that politgplementers may use their
discretionary power and leave certain policies vinheled. However, hypothecation
alone does not guarantee sufficient funding to em@nt the policy. If the use of
funding is not well monitored by funding providemlicy implementers will still have

the chance to use their discretion and redirecfuhding for a designated policy for
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other uses. This will also leave the designatedtypoinderfunded.

High stakes testing is one of the most importactiols affecting the implementation of
equal opportunity policy. High stakes testing igdiby the government or education
authorities in different countries to assess schmmformance. High stakes testing
brings about a series of policy consequences tetateducational inequality. In order
to pursue better exam results, schools may selthic groups of students while
excluding others. This leads to the problem of uwaégchool admissions. Schools may
also retain certain groups of students which miagllfy end up dropping out of school.
In particular, the literature shows that minoritfudents and students with poor

academic performance are more likely than othebetretained by schools.

Social integration can be examined from four dinnmms the knowledge of native
language, friendship with natives, adjustment ®rtbrms and social rules of natives,
and an absence of discrimination. Existing literatsuggests that implementation of
social integration policy is affected by intergrowelations, a concept with two
dimensions including intergroup contact and inteugr hierarchy. Intergroup contact
facilitates social integration, while intergrouperarchy constitutes the main barrier to
social integration. The government and policy makailtivate intergroup contact to
promote social integration of immigrants in socidédpwever, such policy efforts may
not be very effective if the intergroup hierarchyt@o predominant in society. Likewise,
school can play an active and constructive roleultivating intergroup relations and in
helping minority students with school integrati@ut it is more difficult for minority
students with lower SES to integrate themselves sthool life due to the effect of

intergroup hierarchy.
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Chapter 4 Methodology

Introduction

This chapter discusses the methodology of theghési mentioned in Chapter 1, this
thesis mainly uses qualitative data collected @misstructured interviews to answer
the research questions. This is because the duaditapproach is more suitable to
“provide a great deal of descriptive details...empess on process...[and] is
concerned with explanations” (Bryman, 2004, pp.28@), which is essential to

examine the process and results of implementatiomigrant children’s education

policy. Data recorded in government and school dwus and quantitative data are
also collected and used in the research, but they @ supporting role and do not

independently answer any research questions.

This chapter starts by revisiting the research s of the thesis. Earlier chapters
defined the concept of policy implementation (Cleadf) and discussed the factors that
affect policy implementation (Chapter 3). On thesibaof these conceptual and
theoretical discussions, the first section maps thet data needed to answer the
research questions outlined in Chapter 1. The skesention presents an overview of
the fieldwork. The focus of discussion is placecomughe timeline and fieldwork
locations. The third section discusses the coblectof qualitative data via semi-
structured interviews. The fourth section discugbes collection of secondary data.
The fifth section describes the methods of datdyaaa. The focus is placed upon the
procedures of thematic analysis which are usedhenthesis to analyse and interpret
qualitative data. Issues related to research guafht ethics are discussed in the last

two sections of the chapter.

4.1 Revisiting Research Questions and Identifyinghe Data Needed to
Answer the Questions

As stated in Chapter 1, the main research quesfidhe thesis can be formulated as
follows: to what extent is education policy for magt children implemented and why?

There are two issues in the main research questioa.first is to examine whether
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migrant children’s education policy is implementedhjle the second is to explain why

migrant children’s education policy is implementgchot implemented.

Migrant children’s education policy consists ofd@rparts including funding and school
access policy, equal opportunity policy and schsagiport and social integration policy.
To answer the main research question, three groupsbquestions were posed. Each
group of subquestions addresses a specific partigrant children’s education policy
and aims to examine whether this specific parhefgolicy is implemented and why.

The first group of subquestions addresses fundigigsahool access policy:

Q1.1 Is there sufficient funding to provide educationfieigrant children in urban
public schools?

Q1.2 Who is responsible for allocating the funding otieation for migrant children
at the local level?

Q1.3 What are the factors affecting the decisions otling allocation?

Q1.4 What is the impact of funding allocation on acdessrban public schools?

Q1.5 Do migrant children have access to urban pubhosis?

The second group of subquestions addresses equatopity policy:

Q2.1 What are the factors that affect the implementatibequal opportunity policy?

Q2.2 What is the impact of these factors on the impletateon of equal opportunity
policy?

Q2.3 To what extent is equal opportunity policy effeetivimplemented? That is,
do urban schools apply equal admission criteribpwiothe principle of non-
segregation and help out migrant children in stagdyequired by the central

government in practice?

The third group of subquestions addresses schpplostiand social integration:

Q3.1 What support is provided by urban schools to halgrant children adjust to a

new study environment?
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Q3.2 Is the policy goal of social integration succedgfachieved?
Q3.3 What are the factors affecting the achievement ar-achievement of the

policy goal of social integration?

To answer the research questions concerning whetigrant children’s education

policy is implemented, it is necessary to collegtadat the local level in relation to the
funding of migrant children’s education policy (QJ. school access of migrant
children (Q2.5), equal opportunity for migrant cinén in urban public schools (Q2.3),
support provided to migrant children by urban pubdichools (Q3.1) and social
integration of migrant children (Q3.3). These datavides information on the current
situation in terms of the results of policy implemtegion. Then by comparing what is
happening in reality with what is stipulated in ghadicy (Chapter 1 and 5), | am able to

assess whether each part of the policy is effdgtingplemented.

To answer the research questions concerning whyamtighildren’s education policy
is or is not being implemented, | need the datatlmm factors that affect the
implementation of this policy. Chapter 3 identifisdven factors that may potentially
affect policy implementation. On the basis of thisis necessary to collect data on
these seven factors and test if they have an impac¢he implementation of migrant
children’s education policy.

As discussed in Chapter 3, policy implementationy rba affected by a series of
generic factors. First, policy implementation maydifected by discretionary power of
implementers and the clarity and feasibility ofipplgoals (Section 3.1). To test these
theories, | need to collect information on the th§onary power of implementers in
China and the goals of migrant children’s educataticy. In particular, 1 need to
know how much discretionary power implementers imn@ have and whether the
goals of migrant children’s education policy areatland feasible. Second, decisions
made in the process of policy implementation afectfd by self-interest and habits
(Section 3.2). To test whether these two behavidadors affect implementation of
migrant children’s education policy, | need to eotl data to examine whether they are
the factors that local governments and urban pustlbools consider when they

implement migrant children’s education policy.
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It was also pointed out in Chapter 3 that differpoticy issues may be affected by
policy-specific factors. First, implementation aifling policy may be affected by the
hypothecation of funding (Section 3.3). Based ois theory, Q1.2 is to examine
whether the funding for migrant children’s educatjmlicy is hypothecated and how
this affects decisions on funding allocation. Setanis found that high stakes testing
affects equal opportunity policy (Section 3.4). 8&Aon this theory, Q2.1 is to test
whether exam-oriented education system in Chinectdfthe implementation of equal
admission, non-segregation and academic performaolgges. Q2.2 aims to examine
the impact of the exam-oriented education systemiroplementation of equal

opportunity policy for migrant children. Finally,xisting literature suggests that
intergroup relations affect the implementation @gial integration policy (Section 3.5).
Following this logic, Q3.3 tests whether intergrotgdations between migrant and
urban children affect the implementation of sodiatlegration policy for migrant

children in urban public schools.

4.2 Overview of Fieldwork

| spent nine months in China doing fieldwork. Thegose was to collect first hand and
secondary data outlined in the previous sectiorth Boialitative and quantitative data
were collected in the fieldwork. The fieldwork htwb stages. The first stage, spanning
July and October 2009, focused on collecting firahd qualitative data via semi-

structured interviews. This is the major sourceenipirical evidence reported in the

thesis. The second stage of the fieldwork starteth@ end of January 2010 and
finished in May 2010. In this stage, the fieldwdokused on collecting secondary data.
The data sources ranged from national and locatstal yearbooks, online database

and local government documents to public reports.

Semi-structured interviews were carried out with slupport of Development Research
Centre of the State Council (DRC) which is a corhpresive policy research and
consulting institution affiliated to the State Cairnn China. In July 2009, DRC started
the research project titled “Integration of RurabbBin Migrants into Cities”

(nongmingong rongyu chengyhivhich was financially sponsored by the United

Nations Development Programme (UNDP). The reseprofect consisted of several
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separate modules. Education for migrant childres @ of them.

A research team worked on the project with me. f@search team was composed of
eight researchers. The leader of the team was me#dpe for deciding which cities

would be used for data collection, contacting lagalernment officials for assistance,
making overall schedules for data collection, assig tasks to the team members and

hosting internal meetings for exchange of views expkriences on a regular basis.

| joined in the research team as a project reseamdrd was in charge of the module of
education for migrant children. My main respondiigi$ included: (1) sample selection,
l.e. identifying the policy actors tbe interviewed; (2) designing the semi-structured
guestionnaires; (3) conducting in-depth interviews with policy acton accordance
with the semi-structured questionnaires. Sinced reagponsible for designing the semi-
structured questionnaires, | was able to includeofilthe questions relating to the
implementation of migrant children’s education pgliin the questionnaires. This
enabled me to get all the data | needed for my Ptegarch.

The in-depth interviews took place in cities C atff. There were three reasons for
choosing these two cities as locations for intevgie The first reason was data
availability. The access to first-hand qualitatdaga is a big challenge to researchers in
China. It is even more difficult for policy studiessearchers who want to collect
information regarding the public sector. Usuallgtgntial interviewees are reluctant to
take part in interviews if they are not acquainte@h the researchers. Local
governments in cities C and H had been keeping opd gormal and informal
relationships with DRC and were willing to help kwithe research. They helped the
research team get in touch with the potential wésvees. Functioning as an agent,
they brought the research team and the interviewagsther so that the latter were
willing to participate in the interviews. Moreovehey also provided valuable local

information to the research team.

The second reason relates to the relevance toesgeanrch. Both cities C and H are
provincial capitals, with a large number of migrdamilies migrating to these two

22 Following Li (2009), the two cities are anonymised
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cities each year. As more and more migrants chm$eing their families to big cities
(Chapter 1), the numbers of migrant children irsehewo cities were correspondingly
large. Implementation of migrant children’s edusatpolicy has been a serious policy
issue in these two cities (Chapter 6).

Finally, collecting data in two cities not only emes a larger sample, but also facilitates
comparative analyses. The two cities are not dntitee same with regard to their
social and economic development. This enables noengare whether the two cities

have differences in terms of their implementatidnnagrant children’s education

policy.

City C is located in central-south China. In 201@9 total territory amounted to 12,000
square kilometres and the total population was rGiion. There are five urban
districts which are clustered at the centre of ditg In 2010, the residents living in
these five urban districts amounted to 2.3 milli@ecounting for 37% of the city
population (MBSC, 2010). City C is the economictcerof the province. In 2009, its
gross regional product (GRP) reach€@®7.4 billion (£3.74 billion), accounting for 1/3
of the total GRP of the province. The second aedlhird sectors accounted for 97.9%
of the total GRP of the city. Meanwhile, the displole income per capita in urban C is
more than twice as large as that of rural areasitpfC and more than four times as
large as the average income of rural residentssadtoe province (Table 4.1). This
makes urban C a very attractive place to work ared At the end of 2008, there were
0.5 million residents with rurdlukouin five urban districts of city C, which accounted
for more than one fifth of the total urban popwatiMBSC, 2010). A majority of

migrants came from within the same province.

City H is a coastal city as well as a provincidlan south-east China. By the end of
2009, the total area of city H was 16,600 squdmarietres and the total population was
8.9 million. The urban area which is composed ghedistricts is situated in the north-
east of the city. There were 5.5 million peopléhase eight urban districts, accounting
for 69% of city’s total population (MBSH, 2010).t€iH is the economic centre of the
province. In 2008, its GRP wag47.8 billion (£4.78 billion), accounting for 22% of
the provincial GRP (MBSH, 2010) and rankirtly @mong all the capital cities in China.
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The economic structure of city H is very much ltkat of city C, with the second and
third sectors accounting for 96.3% of city's GRPE®H, 2010).

Table 4.1 Disposable Annual Income per capitaé@nTilvo Cities (in¥)

Year Urban C Rural Areas Urban H Rural Areas
inC inH
2004 11,020 4,315 14,565 6,950
2005 12,354 4,735 16,601 7,655
2006 13,924 5,653 19,026 8,515
2007 17,669 6,613 21,689 9,549
2008 18,790 8,003 24,101 10,692

Sources: Municipal Bureau of Statistics of City2ZD@52009); Municipal Bureau of Statistics
of City H (2005-2009)

4.3 Collecting First Hand Data

This section will focus on the procedures of cdlleg first hand data. The first

subsection will describe the rationale and proceslwf purposive sampling method,
whereas the second subsection will describe tleetseh of interviewees and the open-

ended questions asked in the interviews.

4.3.1 Sampling Method

There are two commonly used approaches to samipliggalitative research. The first

is theoretical sampling. It refers to the samplngthod that was first advanced by
Glaser and Strauss (1968) and later refined byeBIg992) and Strauss and Corbin
(1998). It is a well-established data collectiontimoel in grounded theory which is one
of the most commonly adopted methodologies in tptale research. Theoretical

sampling emphasises the importance of combining dallection with data analysis.

The sample for interviews keeps on changing anémedipg as new categories emerge
in the process of analysing interview data. Datiection stops when no more new

categories are found in the interviews, namely datiéection reaches the point of

theoretical saturation. As Glaser and Strauss (J1P68it:

Theoretical sampling is the process of data cotlacftor generating
theory whereby the analyst jointly collects, codesl analyses his data
and decides which data to collect next and whefatbthem, in order to
develop his theory as it emerges. (p.45)
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The second approach is purposive sampling. Accgrdio Silverman (2010),
“purposive sampling allows us to choose a caseusecd illustrates some feature or
process in which we are interested...[and] demanafswie think critically about the
parameters of the population we are studying amssd our sample case carefully on
this basis” (p.141). Theoretical sampling and psip® sampling are different in the
sense that the latter is more cost-effective bguires more planning and critical
thinking of sample selection before the fieldwotdrts (Silverman, 2010, pp.142-143).

| used purposive sampling to select interviewedss Was out of a consideration of
cost-effectiveness. The research team had litdal lonowledge in both cities, and thus
was almost solely reliant on local governmentsuppsy them with local knowledge.
However, asking local governments for help is veogtly. Searching and contacting
suitable candidates for interviews would add to werkload of the staff in local
governments who were already preoccupied with dadyninistrative tasks. It was
most cost-effective if a clear and feasible planswsanded over to the local
governments in advance so that the latter couldvkeractly what they were being
asked to do and make arrangement accordingly. dérdtical sampling was to be
employed, it meant that local officials had to aopany and assist the research team
throughout the process. This was infeasible intmasince it would be too disruptive

to the work of the local government staff.

The procedures used for purposive sampling in tekelWork can be described as
follows. First, the interviewees were selected o hasis that they were most likely to
provide the information | needed to answer my nedeguestions (Section 4.1). For
example, in order to examine school admission raitef urban public schools, |
selected school principals as interviewees, bectheseare most likely to provide the
information relevant to this issue. Second, | sdtabseries of interviewee parameters
or characteristics which included age, gentlakoustatus, location of school and etc.
This was to improve the representativeness of vigerees (see the next subsection).
Finally, the research team asked local governmifictads to help contact interviewees

in accordance with these parameters.
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It must be stressed that purposive sampling usethenfieldwork should not be
confused with convenience sampling. “A conveniesaeple is one that is simply
available to the researcher by virtue of accessgibil(Bryman, 2004, p.100).
Accessibility is just one of the criteria to sel@terviewees in my research. This was
to increase the chances that interviewees werewilb participate in the research and
make sure that the sample size was large enoughevés, apart from accessibility,
other factors such as relevance, suitability ampdesentativeness of interviewees were

also considered when the interviewees were beilegtse for my research.

4.3.2 Interviewees and Open-Ended Questions

Originally the list of interviewees consisted offee groups of policy actors, including
government officials, principals, school teacharsgrant children, urban children,
migrant parents and urban parents. They were ceregidto be the most relevant
interviewees to my thesis. However, while | waghe field, | found it very difficult to
find suitable urban parents for interviews. Heraidy six groups of interviewees were
interviewed in the end. With regard to the inacelty of urban parents, remedial
measures were taken. Because school teachers horkeglt close contact with
parents, they had deep understanding and wide ledlg@lof the views held by parents.
| indirectly got the information in relation to wb parents by asking school teachers to
describe urban parents’ attitudes and responsesdswhe policy.

69 people participated in semi-structured interge{@able 4.2). The length of
interview time varied. Normally speaking, the iviews with adult interviewees (i.e.
officials, principals, teachers and migrant paremd®k 1 to 2.5 hours, whereas the
interviews with children lasted between 0.5 andlirron average. Adult interviewees
were usually much more talkative in the interview$iey not only answered the
guestions being asked, but also provided additiomfakmation. For example, adult
interviewees were willing to express their attitsidelaborate on their answers, cited
examples or talk about some other issues in whiwky twere interested. The
interviewers often found very interesting infornaatiin these additional points made
by adult interviewees. Sometimes the interviewensila follow these additional points
and further pursue the enquiries. In comparisomidien did not provide as much

additional information as the adult intervieweestaps because they were nervous or
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shy, in many cases children only answered the mumsstand did not talk about
anything else. The answers they provided were ajtéte short. For this reason, the

interviews with children were often finished withan hour.

Table 4.2 Number of Interviewees in Different Greup

Interviewees City C City H Total
Local Government Officials 5 4 9
Principals 3 3 6
Teachers 4 2 6
Students 27 15 42
Migrant Parents 3 3 6
Total 42 27 69

The research team first had interviews with locavegnment officials. Nine local
government officials were interviewed in two citidhe leader of the research team
conducted interviews with government officials. tteaded all the interviews with
government officials but did not ask questions. Trterviews with local government
officials aimed to find out who was responsible fooviding funding for migrant
children’s education policy (Q1l.1 and Q1.2) andnidg the factors that the
government considered when the funding was beitagaked (Q1.3). Even though
local government officials interviewed came fromurfogovernment departments
including finance, statistics, public security agducation bureaus (Appendix 1), the
information provided by local education bureausem@ost relevant to the thesis. Due
to limited space, this thesis only presents thdifigs based on the interviews with
three officials from local education bureaus. Tbkofving questions were asked in the

interviews>.

* Which government agency is responsible for alleraaf education funding?
* How does the government distribute the fundingtal schools?
» Are there local policies to address the issue o¥iding funding for migrant

children’s education? What are they?

2 The open-ended questions listed here are guidiegtipns. They aim to get information directly velet to the
research questions of the thesis. In additionasdiguiding questions, the interviewers also aslaskd questions
and spontaneous questions in the conversationn@imied space, these closed questions will ndidbed in the
main text of the thesis, but they are listed in &ipgix 2.
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After interviewing the government officials, thesearch team conducted interviews
with schools. Knowing little about local schoolsgtresearch team asked the officials
in local education bureaus to contact suitable slshfor the interviews. The suitable
schools were supposed to satisfy three conditiijsthey should be public schools
where there were a significant proportion of migsanhildren; (2) in each city there
must be at least one primary school and one junior secondary school; (3) in each city
there must be at least one school located in tikreceand one in the fringe areas
between the urban and rural areakefigxiang jiehehu Criteria (2) and (3) were

supposed to improve the representativeness ofthels.

Five schools were willing to participate in theentiews. There were three schools in
city C. They were Primary School FO, Middle Schd®@ and Middle School TW.
There were two schools in city H. They were Prim8chool YC and Middle School
QT. The principals of these five schools all paptted in the interviews. The leader of
the research team conducted face-to-face intervigills principals in the meeting
rooms of schools. | attended all the interviewsdidtnot ask questions. The principals
were in charge of the daily operation of schoold aere responsible for implementing
education policies passed down from local educabioreaus. The interviews with
principals aimed to collect information on accessutban public schools for migrant
children (Q1.4 and Q1.5), the exam-oriented edanatystem at the local level (Q2.1),
implementation of equal opportunity policy (Q2.2da®2.3) and school support
available to help migrant children with school gration (Q3.1). The following

guestions were asked in the interviews.

e How many migrant children are there in your school?

* Does the school take in all migrant applicants?

* How are migrant children recruited in your school?

* How are migrant children allocated to classes?

* What does the school do to help migrant childreth wocial integration?
« Can migrant children adjust to the new environment?

« Do migrant children and urban children get alongj2ve
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* What is the attitude of urban parents towards furbbn migrants and the

policy?

Six teachers were interviewed. All of these teashesre teaching or had experience of
teaching migrant children. Four of them were ales< tutors lfanzhureip who were
responsible for taking care of students’ generdl-ang in life and study. | conducted
the interviews with all the teachers in school steems. The interviews aimed to
collect information on the exam-oriented educasgstem at the local level (Q2.1), the
implementation of equal opportunity policy (Q2.24aR2.3), school support available
to help migrant children with school integration3(@), social integration of migrant
children (Q3.2) and intergroup relations betweegrant and urban children (Q3.3).
The following questions were asked in the intengew

* How are migrant children recruited in your school?

* How are migrant children allocated to class?

* What did the school do to help migrant childrenhvabcial integration?

« Can migrant children adjust to the new environment?

* What are the virtues and weaknesses of migrardrem®

e Do migrant children and urban children get alongj2ve

* What is the attitude of urban parents towards furbhn migrants and the

policy?

42 students were interviewed. When the fieldworktplace, the students were on
summer vacation. Hence, the teachers who partezipatthe interviews were asked to
contact their students by phone and invite those ware available for the interviews
to schools. Finally, 36 migrant students and sikauor students were available to
participate in the interviews. There were 18 mdledents and 24 female students
(Table 4.3).

The primary school students interviewed were ind8rive. These students were 10 to
11 years old. Junior secondary school students wei@rade One (General Grade
Seven) or Grade Two (General Grade Eight). Thasdests were 12 to 14 years old.
The reasons for choosing students in these gradestwofold. First, it was considered
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that the students below Grade Five might not be &bfully understand the interview
questions, due to the lack of sufficient languagd &terary abilities. Second, the
students in Grade Six and Junior Grade Three (@efade Nine) were approaching
the end of primary and junior secondary educatidrey were under huge academic
pressure due to upcoming graduation and entranaenieations (Chapter 2). The

research team did not want to interrupt their ssidi

| conducted interviews with six students and theeptmembers in the research team
conducted interviews with the remaining 36 studeRtgeryone in the research team
asked these students the same guiding questiores.intérviews with the students
mostly took the form of one-to-one conversationsciassrooms or school offices.
There were only two exceptions where the interviewiead interviews with one
migrant child and one urban child simultaneouslyribg the conversation, the

interviewers observed whether and how the two ofrildalked with each other.

The interviews with the students aimed to colledbimation on the exam-oriented
education system at the local level (Q2.1), equuootunity for migrant children in

urban public schools (Q2.2 and Q2.3), the schoppst available to help migrant
children with social integration (Q3.1), socialagtation of migrant children in urban
public schools (Q3.2) and intergroup relations leetv migrant and urban children

(Q3.3). The following questions were asked in titerviews.

* How long do you work every day?

* What was the result of your last exam?

e Are your parents strict on your study?

* How are students allocated to each class?

» Do you have any difficulties in study?

* Do migrant students or urban students get bet@mmeresults?

* (For migrant children) Are you used to the new iifehis school now? Do you
have any difficulties in communicating with othexgple?

* (For migrant children) Do you receive any suppwostrf the school to help you
get used to your new life?

* Can you tell me who your best friends are? Are theyrant or urban students?
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Table 4.3 Characteristics of the Students Interedtw the Fieldwork

City C City H Total
Gender
Male 12 6 18
Female 15 9 24
Hukou Status
RuralHukou 23 13 36
UrbanHukou 4 2 6
Grade
5(age:10-11) 8 7 15
7(age: 12-13) 8 5 13
8(age:13-14) 11 3 14
Total 27 15 42

| had interviews with six migrant parents whoseldren studied in urban public
schools. These migrant parents had nothing to db wigrant children described
above. They were selected separately. Two of tlggani parents worked in factories.
Again, local government officials helped contaarth Among the other four migrant
parents, three worked in markets and one workea ihotel. They were chosen
randomly while | was in the field. The interviewsthvmigrant parents aimed to collect
information on access to urban public schools (R1teir attitude towards education
within an exam-oriented system (Q2.1) and intergroelations between migrant and

urban families (Q3.3). The following questions wasied.

e s it difficult to find study places in urban pubkchools? What happened?
* Do you think education is important?

* What are your expectations for your children infitere?

* Do you have friends who are urban residents?

e If you run into difficulties, would you ask urbaesidents for help?

During the fieldwork, | also interviewed the pripal of College T in city H. This
interviewee was not initially included in the resdaplan, because he did not seem to
be a relevant policy actor in my research. Therunt& turned out to be fruitful in the
sense that | was able to get some useful informatéating to the local education

system, the formulation of education policy, andost selection fees, due to his wide
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social networks and close relationships with laggalernment officials in the education

bureaus.

4.4 Collecting Secondary data

The secondary data collected in the fieldwork ccagdclassified into two categories:
(1) legal documents and reports, (2) official stats. As mentioned in Chapter 1,
secondary data play an assisting role in the rekedrhey help to triangulate the
findings, strengthen the arguments and provide tiathdl information to answer

research questions. However, they do not indepélydmmswer any research questions.

The first category of secondary data is legal deentsiand reports. Legal documents
refer to the texts of laws and regulations annodrimeChinese government. They are
public policies in textual format (Ball, 1994). Lalgdocuments were collected from the
internet, library archives and local governmentseyf provide information on what is
stipulated in the policy for migrant children. Medrle, by examining these legal
documents in detail, | am also able to assessl#ngycand feasibility of policy goals
(Chapter 3). Finally, legal documents provide infation on how the government
system in China is designed and how much discratjopower policy implementers
have within such a system (Section 4.1).

Aside from legal documents, | collected reportsdpiced by urban public schools.
These reports provide useful information on the benof students, school events and
codes of conduct in different schools. Such infdramaenables me to get a clearer

picture of what is happening in the school.

The second category of secondary data is quawétatiata published by the
government. | collected these data from the inteamsl statistical yearbooks. They
were aggregated data which presented informatiompalicy implementation at the
macro level. Official government websites provideseful data for the research. |
retrieved data from the following websites: officieebsite of Ministry of Education
(www.moe.edu.cn), official website of Ministry ofrfance (www.mof.edu.cn), official
website of Municipal Government of City C and aflic website of Municipal

Government of City H. The data retrieved from thebsite of Ministry of Education
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included: the number of teachers, students (bral@mn by grade, gender and age),
schools and education facilities all across Chiviaistry of Finance published data of
total government expenditure in different sectoi$ie websites of municipal
governments published data on local populationspn@mic growth, social

development and government expenditure.

| also collected data from China Education and Rete Network (CERNET,

www.edu.cn). CERNET is the largest online educatidarmation database in China.
One important function of CERNET is to provide aritwe service to students applying
for secondary and higher education. For this reasbnstores integrated and
comprehensive data and information in relationdmosl enrolment at different levels

of education.

Statistical yearbooks were another important sowfcquantitative data. These data
provide more detailed information on funding foruedtion in cities C and H. The
statistical yearbooks used in this study includédina Statistical Yearbooks (NBSC,
2000-2009), China Statistical Yearbooks of Edueati®®000-2009), Statistical
Yearbooks of City C (2000-2009) and Statisticalrideaks of City H (2000-2009). The
data retrieved from these yearbooks included: dgducaxpenditure by the Chinese
government, the total revenue of the Chinese gowent, education expenditure by
municipal governments in cities C and H, infrastuoe investment by municipal
governments in cities C and H, public expenditune aevenue in cities C and H,
revenue maintained by municipal governments iresilC and H, disposable income
levels of local residents, populations with ruhalkou in urban C and H and net

migration population levels in urban C and H.

4.5 Data Analysis

Thematic analysis was used to analyse qualitatta cbllected via in-depth interviews
and documents collected from the governments aruwbode. Thematic analysis,
according to Boyatzis (1998), is “a process foraeling qualitative information”,
where “a theme is a pattern found in the infornmatilbat at minimum describes and
organizes the possible observations and at maxinmterprets aspects of the

phenomenon” (p.4). Guest et al. (2012) summarisedyeneral procedure of thematic
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analysis.

Thematic analyses...focus on identification and desay both implicit
and explicit ideas within the data, that is, then@sdes are then typically
developed to represent the identified themes apteapor linked to raw
data as summary markers for later analysis. (p.10)

Thematic analysis consisted of three stages in esgarch. The first stage was to
transcribe in-depth interview recordings into varittexts. The second stage was coding
interview texts and documents. The coding of texttuded two steps and was carried

out using the Nvivo software package (Bazeley, 2007

First, | read the interview texts and documents liy line and encoded every theme
that was relevant to education for migrant childesrd policy implementation. This
was executed in a fashion similar to that propdse8trauss and Corbin (1998), called

“open coding”.

Second, | categorised these themes into differemiipg. This followed Strauss and
Corbin’s (1998) “selective coding” approach. Theéegarisation of themes was based
on the discussion in Section 4.1. More specificaligre are two groups of themes,
which include the results of policy implementatiand the factors affecting policy
implementation. These two groups correspond totwleissues in the main research
question. The former group of themes is dividea idifferent subgroups including
funding allocation, school access, school admissiorteria, student allocation,
academic performance, school support and sociagjiation of migrant children. The
latter group of themes includes discretionary powmlicy design, self-interested
behaviour, habits, hypothecation of funding, examerded education system and

intergroup relations.

The third stage of thematic analysis involved ipteting the codes. With regard to the
first group of codes (i.e. the results of policypilementation), the strategy during
interpretation was to compare the codes in thenime texts with those in legal
documents. This was to assess whether each palayrglating to migrant children’s

education policy is being effectively implement®&dith regard to the second group of
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codes (i.e. the factors that affect policy impletaéion), the aim of data analysis was to
find out whether these codes had any impact omrrabelts of policy implementation.
The general strategy was to constantly comparedtes in different categories to find
the patterns, associations and explanations anienthémes. For example, | noted that
migrant parents were different in terms of strissi¢owards their children’s studies.
After comparing migrant children whose parents variet with those migrant children
whose parents were less strict, | found that tmnéo got better exam results. On the
basis of this, | would argue that the strictnessmafirant parents might affect the

academic performance of migrant children (Chap}er 7

With regard to the quantitative data, regressioalysms and principal component

analysis (PCA) were used in this thesis. Firstyilthup a panel data regression model
to examine the impact of local economic developnagtt government investment on
education funding for migrant children (Chapter®)e panel data model includes both
cross-sectional and longitudinal data. The maisarao use the panel data model in
this thesis lies in that the analysis can be cotedlin a larger sample and thus can
generate less biased parameters in the results Id¢iMige, 2003). The regression

analysis was undertaken using the STATA softwaokage.

Second, | used principal component analysis to é&row school capacity, school
facility and city infrastructure had changed betw@600 and 2008, and to discuss how
local governments distribute the policy fundingvibe¢n education and business sectors
(Chapter 6). The main reason to use PCA is for iseness and convenience of
reporting. School capacity, school facility andyamfrastructure can be respectively
measured by a number of different indicators. ByngisPCA, | combined these
indicators into three comprehensive ones. Thistlyreaduced the complexity of the
dataset. Meanwhile, it was also easier to repattdascuss the findings based on these
comprehensive indicators (Chatfield and Colling)@0 Principal component analysis

was undertaken using the Microsoft Excel and th&T8Tsoftware packages.

4.6 Quality Issues: Reliability and Validity
Rigorous research is supposed to meet a set of g@mtical criteria (Bryman, 2004,

p.24). A majority of research findings in later ergal chapters are based on
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qualitative data collected via in-depth interviews, particular focus was placed upon
ensuring that qualitative methods used in the shas rigorous and of high quality. In
general, qualitative researchers are mostly coecewmith two quality issues, namely

the validity and reliability of the research.

Qualitative researchers have maintained that wglidi “another word for truth”

(Silverman, 2010, p.275). According to Hammersl&990), validity means the extent
to which an account accurately represents the Ispbi@nomena to which it refers
(p.57). This means that research findings shouldatewhat is happening in the field
as accurately as possible. | took a set of measurdg® course of data collection and

analysis to improve the validity of the researcal(€ 4.4).

Table 4.4 Measures Used in the Fieldwork to Imprdaigdity and Reliability of the Thesis

Data Collection Data Analysis
Validity Better Communication Triangulation
Reliability Avoiding Leading Questions Minimum Inference

Regarding the collection of qualitative data thrdowgmi-structured interviews, the key
issue was to improve the probability that the viewees were telling the trifth This

is a particularly important issue when the resedeam was conducting interviews
with government officials, principals and teachédishese interviewees presented a lot
of official lines or concealed some key facts ie thterviews, the validity of the data
would be severely undermined. The intervieweeslisdy to use official lines or
conceal key facts for two reasons. First, the uisvees may aim to present
themselves in the best light, either consciouslymeonsciously during the course of
the interviews. This would surely distort the fadtwever, it may not pose serious
problems to the validity of the data as long asdis¢ortion took place at more trivial
points. The second threat to validity is more segiolnterviewees might think that
some of the topics are sensitive or controvergiadli though this is not the case), thus
feeling uncertain about the consequences of disgus#at they genuinely knew. For
example, the government officials might be aframittthe revelation of certain

24 Before entering in field, the whole research teafd discussions on the issue of validity. Evergagsher in the
team followed the same practice.
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information would harm their political career. Inig case, interviewees might give no

substantial content when interviewed.

The researchers took two measures to tackle thieiBoth measures aimed at better
communication with the interviewees (Left top cathble 4.4). The first was to let the
interviewees know that the interviews would be ukedacademic purposes only, and
that none of interviewees’ identity-related infottoa would be revealed to the public
if the research findings were to be published. Tias to dispel any fear or doubt that
interviewees might have in participating in theemiews. The second method was to
briefly talk with the interviewees about some lofzadts that interviewers already knew.
This was to convey such a signal to the interviendlee interviewer was aware of
what was happening in reality and thus false infiiom provided by the interviewees

would be suspected and challenged.

With regard to data analysis, | used triangulatammmprove the validity of the research
(Right top cell, Table 4.4). According to Hammeys(@992), the validity of data is
judged “on the basis of the adequacy of the evid@fiered in support of them” (p.69).
This means that the validity of findings can be iayed by presenting more evidence
to support them. This is the main purpose of tridawgon. | used two strategies of
triangulation. The first was triangulation of dataurces. This refers to triangulating the
findings based on qualitative data with those baseduantitative data. For example,
in-depth interview data was triangulated with stital data to strengthen the findings
in relation to funding allocation (Chapter 6). Témcond strategy was triangulation of
interviewees. For a claim or point made by therinésvs, | counted the number of
interviewees in the same group that made this cl@irpoint. The more interviewees
there were, the stronger the point was. Meanwhiddso triangulated the points made
by different groups of interviewees. For examplasked principals, teachers and the
students about intergroup relationships betweentwle groups of children (Section
4.3). This enabled me to cross-check their wordsamsess the validity of their points.
As will be seen in later empirical chapters, | présthe evidence derived from more

than one group of interviewees before making tigeraent or arriving at conclusions.

The second quality criterion in the research isabdity. This refers to the degree of
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consistency of the research if it were done byeddiit researchers or by the same
researcher on different occasions (Hammersley, 1997). A key issue in this regard
Is to make sure that personal values do not “comtaie’ the research. In other words,
the research should be conducted objectiflyTo improve the reliability and
objectivity of the findings, two measures were takethe course of data collection and

analysis.

First, with regard to data collection, the intewes paid special attention not to ask
leading questions (Left bottom cell, Table 4.4)eTihterviewees were encouraged to
speak freely on any topics in the interviews. Theernviewers played the role of
listeners, tried to avoid imposing their own valuet® the discussion, and made sure
that the interviewers did not interrupt the thowgbit the responses of the interviewees
(Seidman, 2006, pp.85-88).

Second, with regard to data analysis, | followed ghinciple of minimum inference
(Right bottom cell, Table 3.4) suggested by Sea®99). Minimum inference requires
that the reporting of research findings should bes toncrete as possible, including
verbatim accounts of what people say..., rather teasarchers’ reconstructions of the
general sense of what a person said, which woulolwalesearchers’ personal
perspectives to influence the reporting” (p.148veéman (2010) also pointed out that
“...detailed data presentations which make minimtdriences are always preferable to
researchers’ presentation of their own summarigbaf data” (p.287). Following this
principle, when reporting research findings, | wjliote the exact words said by the
interviewees as evidence supporting the argumdrtseahesis. The purpose of this is
not only to avoid too much reconstruction or reiptetation of reality, but also to let

the readers have a clearer view of what was hapgenithe field.

4.7 Ethical Considerations

Two ethical issues were given particular attentionthe research. The first was

% |t should be noted that there is still a lot obdt revolving around whether reliability or objeity is a useful
standard to qualitative research. Some scholatedrthat this criterion is only relevant to thesash based on a
positivist view which assumes a singular realitycfRirds, 2005, pp.191-192). Though using mixed nusthiis
thesis takes the position of an existence of ausamgeality. In this sense, reliability or objedty is a very
important issue to the quality of the thesis.
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informed consent. The research team made suréhihatterviewees participated in the
interviews of their own will and had been givenl fuifformation about the research.
The interviews started with the interviewers intromhg themselves. Then the
interviewers explained to the interviewees that itierviews were to be used for
academic purposes only and the interviewees woelldnonymised if the research was
to be published. After the interviewees confirmbdiit willingness to be interviewed,
the interviewer briefly stated the outline of tlesearch and told the interviewees that
the interviews would be recorded by digital recordiethe interviewees did not have
any objection, the interviews formally started. thre course of the interviews, the
interviewees could withdraw at any time if they wethto. None of the interviewees
withdrew from the interview. After finishing all ahe questions, the interviewers asked
the interviewees whether they wanted to add angtleiise. If not, the interviewers
announced that the interviews were over and expdetbe gratitude to the interviewees

for participating in the research.

The informed consent of children in the researcbspecially important. According to
the ethics guidance of LSE, if the research prsj@atolve interviews with children
under the age of 16, the researchers are suppossdek informed consent from
children’s parents or guardians (LSE, 2003). As tmeed in Section 4.3, | did not
contact the children for interviews directly, bskad school teachers to contact them.
The teachers phoned children’s parents and expiaitetail the main purposes of the
research project. If the parents agreed that tbleildren could participate in the
research, these children were then invited to dehimo interviews. These procedures
were followed to ensure informed consent of botlepts and school teachers before

the children were being interviewed.

The second issue is anonymity. At the data coblecstage, anonymity is a part of the
procedure to gain informed consent. At the datayaisastage, | strictly ensured
anonymity so that the research would not bring alany adverse impacts for the
interviewees. As shown earlier, the location offielelwork had been anonymised. The
names of the cities where the fieldwork took plasese not to be revealed to the
public. Moreover, all the interviewees are also mmoised. Each interviewee was

assigned with a code in the course of data analggpendix 1). As will be shown in
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later chapters, it is the codes rather than theesawhthe interviewees that are reported

in the findings.

Summary

This chapter discussed the methodology of the shddie data needed to answer the
research questions is based on the conceptualsdisouin Chapter 1 and theoretical
discussion in Chapter 3. The thesis adopts mixguoaghes. Both qualitative and
quantitative data were collected. Sources of ewédernnclude semi-structured
interviews, government documents, school report$ statistical data. Since semi-
structured interviews were a more suitable metlodnswer the research questions,
gualitative data constitutes the main source oflenie in the thesis. Government
documents, school reports and statistical dataglsypporting role in the thesis and do

not independently answer any research questions.

The fieldwork took place in cities C and H. In 1ot@9 interviews were conducted in
the two cities. Purposive sampling was used toctefgerviewees. There were six
groups of interviewees including government offgjaschool principals, school
teachers, migrant parents, migrant children andrurthildren. The interviews with
adult interviewees normally took between 1 andhiabrs, whereas the interviews with
children interviewees took 0.5 to 1 hour on averadgeonducted interviews with
teachers, migrant parents, migrant children andarurbhildren. The leader of the
research team conducted interviews with governndfitials and principals. |

attended these interviews but did not ask questions

| used thematic analysis to analyse and interpuelitative data. The data analysis
process consisted of three stages including trgotser, coding and data interpretation.
| used regression analysis and principal compora@alysis to analyse quantitative
data.

Special attention was paid to data quality anddtigcal practices in the research. |
sought better communication in the interviews aadied out data triangulation to
improve the validity of the research. | also trtedavoid asking leading questions and

maintained minimum levels of inference in orderitgprove the reliability of the
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research. The thesis followed the principles obiimfed consent and anonymity to

ensure that the research was being conducted kthica
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Chapter 5 Room for Discretion, Policy Goals and Implementatia of

Migrant Children’s Education Policy

Introduction

This chapter aims to examine the impact that roomdiscretion and the design of
policy goals have on the implementation of migrahiidren’s education policy. As
discussed in Chapter 3, these two preconditionatofa are thought to have a
significant effect on policy implementation. Roowr implementer discretion is also
called the discretionary power of implementersreliers to the space or scope that
policy implementers have to make their own decisiorhen implementing policy.
Implementers can exercise discretionary power dusvo reasons. First, higher level
governments permit or expect them to do so. Sedhede higher level governments
do not have detailed information on policy implenaion and thus are unable to give
implementers instructions on everything that is geagpng in the course of policy
implementation. Room for discretion will undermipelicy implementation, because
implementers tend to take advantage of discretjopawer to pursue their own goals

or interests (Section 3.1).

The basic characteristics of policy goals can afsect policy implementation. Existing
literature suggests that the clarity and feasibitif policy goals have a significant
impact on the results of implementation. First, pblicy goals are not clear,
implementers may reinterpret them to suit their owveeds. This often results in non-
implementation of the policy. Second, if a new pplaims to bring about too much
change to existing policies, the goals of this@obre usually not feasible. In this case,
it would be difficult for different parties to rela@ consensus and therefore the policies

are often not effectively implemented (Section 3.1)

On the basis of these theories, this chapter aslelseébe following two questions:

e How much discretionary power do policy implementaes/e in China and
what is the implication of this for implementation?

* Are policy goals relating to education for migrahildren clear and feasible?
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And what is the implication of this for the implemation of migrant

children’s education policy?

This chapter is divided into two sections. Thetfgsction addresses the first question.
It examines inter-governmental relationships inf@ahand the discretionary powers of
policy implementers within these relationships. Téecond section addresses the
second question. It presents a systematic reviewigfant children’s education policy
and analyses whether policy goals relating to ettucdor migrant children are clear
and feasible. The evidence presented in this chapate gathered from legal documents

collected during fieldwork (Chapter 4).

5.1 Inter-Governmental Relationships, Discretion ad Policy
Implementation

This section discusses inter-governmental relaligssin China and their implications
for policy implementation. The importance of inggvernmental relationships is that
they define how much discretionary power policy lempenters can have within the
Chinese government system. This section is dividéal four subsections. The first
three subsections will discuss inter-governmergkdtionships from three dimensions
including administrative relationships, financialelationships and personnel
relationships. The last subsection will discuss thmgpact of inter-governmental
relationships on policy implementation. The discusswill be focused on central

control and local discretion derived from thoseséhtypes of relationship.

5.1.1 Administrative Relationship

The term “administrative relationship” refers toetholes and functions of various
government agencies when administrative directiags transmitted within the
government system. It defines whether one goverhragancy has the authority to
issue directives to, or is supposed to take direstirom, another agency. According to
the Constitution of the People’s Republic of Chitee government system in China is
made up of five levels of governments (NPC, 20@%ticle 30). Apart from the central
government led by the State Council, there are fayers of local governments: i.e.
provincial governments, municipal (prefecture) goweents, county governments, and

township governments.
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As shown in Figure 5.1 below, the government stmgctn China has two dimensions:
the vertical dimensiorti@otiao xitong)and the horizontal dimensiokuaikuai xitong)
First, each horizontal level of government is hoeragpus in design and has the same
structure, consisting of a core governnférand its functional departments. For
example, there is the Ministry of Education (ME)tla¢ central level as one of the
functional departments of the State Council. Cqaoeslingly, there are bureaus of
education affiliated with core governments at eleslel of local government. Second,
each functional department vertically organizes a&n hierarchy within the
government system. For example, the ME directlytrods the education bureaus of
provincial governments, which in turn issue direes to the education bureaus of

municipal governments, and so on.

The concept of government rankhéngfu jibi¢ (Jin et al., 2005) is very important
within the Chinese government system. The core mowents and their functional
departments constitute a web-shaped organizatisgelem where administrative
directives flow from higher to lower rank governne(Figure 5.1). The State Council
(SC) is located at the top of the government hadmarand is the unchallenged order-
emitting body. It directly issue directives to both affiliated functional departments
(e.g. the Ministry of Education) and the core goweents at the provincial level.
Below that, the core governments at each leveleissivectives to the functional
departments at their own level and the core goventsnat lower levels (Figure 5.1).
This process of transmitting administrative direes from higher to lower levels of
governments constitutes the process of implementwigy. In principle, when the
contents of administrative directives and police aettled, the decisions are final.
Apart from certain exceptional circumstances, lovegrkk governments must accept the
directives unconditionally. Lower rank governmeim® not allowed to lodge any
complaints or negotiate with superior governmerits.other words, lower level
governments must unconditionally implement the qpolformulated by superior

governments (Zhu, 2002).

28 The core government is also known as the Peoplel@rnmentrenmin zhengfy whereas functional departments
are normally known a&hineng bumen?
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Figure 5.1 Government Structure in China
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Note: The directions of arrows are the directiohgavernment directives.

Administrative directives are transmitted in thenfioof legal documents. There are two
types of legal documents being transmitted withen€hinese government system. The
first type is often known as “red heading documkerftsongtou wenjian) These
documents have red headings on the top and stamibe @&nd of the documents,
indicating that they are drafted by the governmé@mty government agency can make
red heading documents. The documents give veryfgpdectives to the staff within

the government system and are not published tpubégc.

The second type of legal documents is legislatibickvincludes the Constitution, laws

and regulations. In contrast to red heading doaisnehich are “internal rules” in the

government, legislation is published to the puble newspapers, booklets or official

government websites. Not all government bodies emgtled to make or enact

legislation. The supreme legislative organization China is National People’s

Congress (NPC, 2000, Article 7). NPC was originétiynded by the Communist Party
and a majority of the positions within the NPC heédd by Communist Party members.
In this sense, it is the Communist Party, and het NPC per se, that steers the
overarching legislative process and governs thdewtauntry (Zhu, 2002).
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The NPC is responsible for drafting, revising and enacting the Constitution and vows
to comply with the Constitution. However, because the Constitution only set out the
most fundamental principles in governing the country, its practical usefulness in daily
public administration is limited. In comparison, various formal laws formulated by the

NPC are more relevant to the political, social and economic life of the public.

Figure 5.2 Legal Validity and Legislation Specificity

High Low
A

Constitution

L Laws Formulated by the Central Government o
Legal Validity Specificity

Regulations by the Central Government

‘l, Regulations by Local Governments

Low High

The State Council and its functional departments are required to implement the laws
formulated by the NPC. Meanwhile, they are also granted with separate powers to
legislate by the NPC. However, their legislation is lower in legal validity (falv xiaoli)
than the Constitution and the formal laws in the sense that they are not allowed to be in
conflict with the latter and are wusually entitled “Notification” (tongzhi),
“Recommendation” (yijian) or “Regulation” (guifan). If they are found to be
conflicting, it is the rules stipulated in the Constitution and the formal laws that should

be regarded as valid and thus must be followed (NPC, 2000, Article 78).

At the local level, provincial governments are granted with legislative powers. The
municipal governments of big cities can also develop regulations. Because provincial
and municipal governments have more local information and knowledge, the
legislation is more specific and problem-oriented (Figure 5.2). But the legal validity of
provincial legislation is the lowest of all the legislation mentioned so far (NPC, 2000,

Article 63).

The government bodies mentioned above form a cluster of public organizations that
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jointly formulate laws and regulations which are tlnderlying textual guidelines of
public policy. As individual rules, they are writtereferences for rewarding and
sanctioning individual behaviour and thus consitud complicated web that
establishes, adjusts and even controls public order collective discourse, they
represent the guiding principles that the centoalegnment adheres to in the course of

public administratiofy.

5.1.2 Financial Relationship

The financial relationship defines the extent taokrcentral or local governments can
decide how to spend public money. The financiatrehship depends on the general
workings of a country’s fiscal system. The finah@gstem in post-reform China is

characterized by fiscal decentralisation (Husseial.e 1991, p.146). Both central and

local governments can make their own decisions &a®w to spend public money.

The decentralised fiscal system was first estadtisin theNotification on Executing
the Fiscal System of Dividing Revenue and Experddénd Managing at Different
Levelspublished by the State Coucil in 1980. Local goweents were granted the
power to manage local budgets at their own dismmetUnder the decentralised fiscal
system, central and local governments shared pudlienues. To be more specific,
revenues collected from state-owned enterprise&§p@uties and other tax revenues,
were kept by central government as fixed centnamae, while all the other revenues
streams were kept by local governments. With regardexpenditure, apart from
national military and defence expenses which wawerttaken by central government,
most of the other responsibilities including calpit@estment, education, public health,
social security, etc. were jointly shouldered bg tientral and local governments (SC,
1980). The decentralised fiscal system is also knasv“the fiscal contracting system”,
since the division of revenues and expense redpbtiss were reviewed and revised

every five years, just like renewable short-termtcacts (Zhou, 2006).

The 1980 notificationwas followed by two additional regulations issuedl985 and

27 For instance, since 1978, the Chinese governnmertumced a series of principles that were latdeatsd in laws
and regulations at different levels, such as adben the socialist road, the people’'s democratitatbrship, the
leadership of Communist Party of China and Marxismihism and Mao Zedong Thought (also known as four
cardinal principles) and persevere in the econgafrms and opening up policy.
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1988 respectively. These regulations did not chahgefundamental idea behind the
fiscal contracting system, but just further elabedahe way in which central and local

governments divided public revenue and expenditure.

The results of fiscal decentralization were twofdfirst, it succeeded in stimulating
local economies. Since local revenue depended lgeawm local economic
performance, local government officials were vegek to explore and design new
ways to promote local economic growth (Chapter Meanwhile, decentralisation
changed the fiscal balance between central and gmgernments. In particular, the
proportion of central revenue had shrunk dramdyicahce the 1980&.in et al, 1997;
Zhang, 1997).

In response to the shrinking of central revenue, 8tate Council published the
Decisions on Executing the Tax-sharing Syste®93. The reform did not dictate too
many alterations in terms of the division of spegdresponsibilities between the
central and local governments. The most fundamehthge was the rearrangement of
the division of revenues. After the reform, centgavernment started to keep some

public revenue which had previously been kept lmalgovernments.

Two points are worth noting from the discussionwabd-irst, local governments are
responsible for collecting the taxes as public neewhich is to be split between
central and local governments. In this case, lgoalernments have their own fiscal
budgets and can therefore make decisions abouttbospend that money. Second,
even though local governments have the financigbreamy to spend the money in
their budgets, the limits of the fiscal budgets dexided by central government.
Central government can, by means of legislatiofindenow to split public revenues

with local governments. As demonstrated above ctrdgral government can alter the
degree of decentralisation of the fiscal system. tihhe proportion of public revenue
kept by local governments) whenever it thinks icessary. This means that the
financial autonomy of local governments to someeeiis still under the control of

central government (Zhou, 2006).
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5.1.3 Personnel Appointment
In China, all government agencies, as importandracdf policy implementation, are
made up of civil servants. The civil servants aveindependent of political parties and

a majority of them are members of the CommunistyPar

At each level of government, civil servants aredbd into two categories: leader staff
(cadres or government officials) and non-leadeff $dPC, 2005a, Article 16). For
civil servants who are members of the CommunistyPpromotion from non-leader to
leader staff, or from lower to higher levels, shbfdllow the procedures set outtime
Regulations on Promotion and Appointment of Cadrdhe Communist Party and the
Governmen{CCPCC, 2005). In principle, candidates are recontted by a panel of
Communist Party members at the same level of govent, before they are assessed
and selected by the Committee of the CommunisyRauttigher levels (CCPCC, 2005,
Article 10 and Article 20) .

The most striking difference of official (i.e. cadstaff) selection in China from
countries with democratic governments lies in thet fthat Chinese officials are
appointed by central or higher level governmerathar than elected by voters in the
constituencies. Satisfying the conditions set nuheCadres Promotion Regulationmns
very important, because it is the yardstick fordidate assessment and thus could
directly lead to promotion and appointment. Thetfezondition of the appointment of
civil servant and the promotion of government adfis is that they must persistently
work to implement the policies formulated by then@ounist Party and central

government.

...[Cadres are supposed to] decisively implement kiasic line and
various strategies and policy of the Community yYdre determined to
execute reform and opening up policies, devote #edras to state
modernisation... (CCPCC, 2005, Article 6.2)

On the basis of this criterion, candidates aressesband selected through their work
achievements. Ceteris paribus, the candidates vehooasidered as most competent in
work will be promoted or appointed (CCPCC, 20058jde 49, 51).
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5.1.4 Local Discretion, Central Control and Policyymplementation in China

Policy implementation is affected by how much diicmary power implementers

have. A concept that is closely related to locatition is central control. Indeed, the
two concepts are two dimensions of the same iBydightening central control, the

central government can better steer the behaviblacal governments and make sure
the policy is implemented as planned (Burke, 198223). On the other hand, the
discretionary power of local governments tends amgromise central control and

result in policy objectives not being achieved.sTisi especially likely to happen when
central and local governments have conflicting ofojes (Chapter 3). The results of
policy implementation thus heavily depend upon rislative balance between central
control and local discretion, both of which are @ by the inter-governmental

relationships discussed above.

Both the government structure and personnel appeint system aim to strengthen
central control and reduce discretion. The funetiaepartments of central government
organize their own hierarchy in local governmertisTmeans that central government
can monitor the policy implementation of functiorggpartments at the local level.
Because the former can directly issue directivethéolatter, the central government
can require local functional departments to impletrolicy without the interference

of local core governments.

Personnel appointments are another important metnti to control the process of
policy implementation. The superior level governisepromote or appoint civil
servants who effectively implement policy. The irogtions of this are twofold. First,
the civil servants must be supportive towards tludicp goals of the superior
government and willing to implement the policy.dther words, the civil servants that
support the policy goals of the superior governnaeet selected into the government
agencies, while unsupportive civil servants areineblved in policy implementation
in the first place. Second, the civil servants #thdoe competent at implementing
policies. This can make sure the government agenaie well-functioning when

implementing policies.

Discretionary power of local governments derivasrfrlow specificity of legislation,
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financial autonomy and top-down personnel appointsieThe laws and regulations
drafted by the central government are the lowesspecificity. This gives local
governments plenty of freedom to further intermemntral government policy. As will
be seen in the next section of this chapter, cegmaernment policies related to
education for migrant children are very ambigudus sometimes difficult to ascertain
what the exact policy objectives are. In this céseal governments can easily add new
regulations to existing policies or explain exigtjpolicies in a way that is in their own
interests. If these added or reinterpreted poli@es in contradiction with central

government policies, policy implementation can &eesely undermined.

The Chinese government is politically centralised tinancially decentralised. Local
governments have great freedom to decide how tadspige public revenues. Such
financial autonomy at the local level seems to bpeeially problematic to policy
implementation within the Chinese web-shaped gawemnt structure. If the central
government requires local government agencies feiment a policy, but the core
governments at local level refuse to allocate theding needed for policy

implementation, this policy will not be implemented

Top-down appointment of government officials ainaestighten central control and
improve effective policy implementation. ParadoX}icatop-down appointment also
gives policy implementers room for local discretidrhe main problem is that top-
down monitoring is very costly. The central goveemnneeds to mobilise a lot of
resources in order to find out whether policy innpémters are taking actions and
making decisions as required. For example, spaospection teams have to be
established to visit local governments and assésshsr local governments implement
the policies. In order to carry out these inspejdhe central government has to pay
inspectors’ wages and their travelling costs. Chirgovernment structure is very
complicated and the territory of China is vast.wibuld be very difficult, if not
impossible, for central government to effectivelypnitor policy implementation at
local level. If local governments do not implemgolicy and the central government
remains unaware of this, local governments maypessanctions. This implies that
local governments sometimes can choose not toaiadess from central government if

they do not want to. Put differently, local goveents can have considerable room for
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discretion in the course of implementation.

5.2 Policy Goals of Education for Migrant Children and Policy

Implementation

This section presents a review and analysis ofanigchildren’s education policy. The
first subsection reviews the pre-2001 policies,levkihe second subsection reviews the
post-2001 policies. The year 2001 is treated gmithisg point in the history of migrant
children policies, because the attitude of the regégiovernment towards education for
migrant children changed significantly after thaay The two periods represents
totally different policy orientations for the ceafrgovernment. On the basis of this
policy review, the third subsection analyses thennfaatures of migrant children’s

education policy and discusses their implicatiargblicy implementation.

5.2.1 Central Government Policy before 2001

In response to the widespread concern that migraitdren could not receive equal
education in cities or that they had no accessharupublic schools, the ME published
the Measures of Education for School-age Migrant Claildm Cities (Trial Versionin
1996. This was the first legislation aiming to tiaécthe issue of education for migrant
children (Table 5.1). Two years later, in 1998, e and the MPS jointly published

theTemporary Measures of Education for Migrant Childre

The general stance of these two regulations toweddsation for migrant children was
both restrictive and discriminatory. First, the trtah government required local
governments to closely monitor and control theloutfand inflow of children in order

to minimise the number of migrant children in @ti€éLocal governments should build
up a strict administration system monitoring migrahildren. A child who has legal

guardian(s) in thdéaukouzone where that childsukouwas originally registered must
be educated in thaukouzone”(ME, 1996, Article 6).
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Table 5.1 Laws and Regulations Relating to Mig@inildren’s Education

Year Publishing Agencies Document Name
1996  Ministry of Education Measures of EducationSchool-age Migrant Children in Cities (Trial Viens)
1998 M?n?stry of Ed“‘?""“"” an'd Temporary Measures of Education for Migrant Chifdre

Ministry of Public Security
2001  State Councll Decision on Reform and DevelagroéPreliminary Education
2003  State Council Notification on Further ImprayiManagement and Service Related to Migrants
2003  State Councll Advice on Improving EducatiorRofal to Urban Migrant Children
2003  State Council Decision on Further StrengthgRaral Education Tasks
2003  Ministry of Finance Notification on the Issafdncorporating Migrants Management Funding irite Budget
2004  Ministry of Finance Notification on RegulatiohCharging Fees and Promotion of Farmers’ income
2005  Ministry of Education Some Advice on FurthesrRoting Balanced Development of Compulsory Edocati
2006  State Council Some Advice on Solving the Rnmisl related to Rural to Urban Migrants
2006  Ministry of Education Implementing Advice dddime Advice on Solving the Problems related to ktitg”
2006  Ministry of Education Compulsory Education LainPeople’s Republic of China
2008  State Council Notification of State Counciltasks of Tuition Waiver in Preliminary Education
2010  State Councll National Guidelines for Mediuml &ong term Reform and Development of Education

Sources: Official websites of the State Counca#, Kinistry of Education and the Ministry of Finance
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Second, the central government required local gowents to offer study places for
the children who were already in cities, but theBigdren were supposed to be in a
separate education system. In other words, theklearhcould study in cities, but they
would be treated differently from urban childrenlatal schools. For example, the
central government suggested local schools putamigchildren in separate classes
and invite retired teachers to teach them (ME, 1996, Article 12; ME and MPS, 1998,
Article 10). The central government also sugges@dl local schools mark the exam
papers of migrant children separately (ME, 1996jckr 19). This means that the
academic performance of migrant children would hetcounted as a part of the
overall performance of local schools taking in thehildren. Finally, local schools
were permitted to charge school selection fees imugrant children, which were not
required in the case of urban children (ME, 1996, Article 15; ME and MPS, 1998,
Article 11).

The central government did not provide funding $ohools which recruited migrant
children. Rather the central government called fugrant schools to share the
financial burden with public schools. In particuldre central government encouraged

various social groups to establish migrant schaotsrecruit migrant children.

If approved by local governments, the enterprisesjal groups, other
social organizations and individual citizens catalglssh schools...that
recruit migrant children only. The founders of theschools are
responsible of raising funds. (ME, 1996, Articlg 11

...Local governments should support the establishmantprivate
migrant schools...The criteria for establishing swsdhools could be
lowered...it is permitted to use...rented houses asddbuildings. (ME
and MPS, 1998, Article 9)

5.2.2 Central Government Policy after 2001

The general policy orientation towards migrant @teh started to change after 2001.
In 2001, the State Council (SC, 2001a) publishesl Decisions on Reform and
Development of Basic Educatiomhis regulation is an outline of the general ppli
goals of the basic education system at the beginoiir® T century. In particular, it set
out to tackle the issue of educational inequal@hdpter 2). It was stated at the

beginning of the regulation that: “the policy olijees of universalising basic
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education and eliminating illiteracy have been ecbd [in the last three

decades]...but basic education is not making baladegdlopment ...and the tasks of
reform in basic education are still challengingih éther words, the government
thought that the issues in relation to the univesson of basic education and the
elimination of illiterates would not be a major plem, and it was time for the policy

to turn to a new direction and focus on the isduedacational inequality.

The 2001 Decisionstated that the reform on education for migranidobn was part
of government efforts to promote equal educatios.aAmatter of fact, the regulation
reflected a 180-degree turn in attitude regardidgcation for migrant children. The
attitude of the central government changed froncrargnation and prohibition to
equalization and inclusion. This is demonstratethengeneral principle set out by the
government to address education for migrant childfe.the issue of education for
migrant children should be principally administel®dhost governments, and migrant
children should principally go to public schools...#@mt migrant students’ right to
education can be legally protected” (SC, 2001lajckt12). This principle was
reiterated in later regulations and widely knowntlae principle of “two principals”
(liangweizhy in the literaturéZhou, 2006, 2007; Qu and Wang, 2008).

The overall principle in the2001 Decisionsin relation to education for migrant
children was summarised in only one sentence, tsuimportance should not be
underestimated. First, it clarified that migranildten had the right to education in
urban areas. As noted earlier, migrant studerghtsito education in cities were not
recognized by the government before 2001. Urbariguwehools could refuse to
accept them as they wished. But it would be agahestaw if these schools continued
to do so after 2001.

Second, the2001 Decision clarified that the host governmefitgiurudi zhengfiy
should assume the responsibility for providing edion to migrant children. Before
2001, the responsibility of implementing migranildfen’s education policy was not

clearly defined. Neither host governments nor hgmesrnments clearly knew what

28 The host governments refer to the local governshich received migrant children.

29 The home governments refer to the local governsnehere migrant children originally come from.
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they were supposed to do. The regulations requi@de governments to strictly
monitor the migration of children to cities. Butda@ise there were no sanctions for
home governments if they failed to control the raigm of children, these regulations
were poorly enforced. Meanwhile, because homesrgawents were not doing their
job to control the migration of children, host gawaents were not willing to take the
responsibility of providing education to migrantildren either (Qu and Wang, 2008).
The result was that many children migrated to sibet found they could not attend
urban public schools (Chapter 2). TA@01 Decisionglearly defined that it was the
responsibility of host governments in cities topde education to migrant children.
The implication of this is that if host governmentailed to assume their
responsibilities of taking in migrant children, yhevere violating theCompulsory
Education Law (NPC, 1986) and would be sanctioned in accordanth the

Implementation Measures of Compulsory Education (3@, 1992, Article 38).

In 2003, the State Council published tiNotification on Further Improving
Management and Services Related to Migrar@d the basis of reiterating the
principle of “two principals”, the regulation reged that local schools treat migrant
and urban children equally in school admissionfi€ host governments should take
various measures to make sure migrant childrenstaahy in full-time urban public
schools, and the school admission criteria sho@dth® same as those of urban
children” (SC, 2003a, Article 6).

In the same year, the State Council publishedAttidce on Improving Education of
Rural to Urban Migrant ChildrenThis is the only regulation so far which excletw

addressed the issue of education for migrant a@mnldApart from emphasising the
principle of “two principals”, the regulation hatiree other main themes. First, the
regulation required that local schools treat urbad migrant children equally when
charging fees (SC, 2003b, Article 6). Second, #ggulation suggested local schools
pay more attention to the psychological issuesddrg migrant children and help
those children who might have difficulties in stesliand in adjusting to urban life.
“Local schools should provide good education to ramg children...[,] keep in

frequent contact with migrant parents and get twkithe psychological, academic and

daily needs of migrant children, help migrant cteld overcome psychological
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obstacles and enable them to adjust to the new stoironment as soon as possible”
(SC, 2003b, Article 4). Finally, the regulation rifi@d how to finance education for
migrant children. It asked local governments tordage some funding from the
education surtaX to provide compulsory education for migrant chefali (SC, 2003b,
Article 5).

The Some Advice on Solving the Problems related to IRwraUrban Migrants
published by the State Council in 2006 further efabed on the financing of education
for migrant children. It was suggested that loaalegnments “should allocate funding
in accordance with the number of migrant childrardging in urban public schools”
(SC, 2006, Article 21). Equally important, tB806 Some Advicalso required local
schools to treat urban and migrant children equallychool management (SC, 2006,
Article 21). In particular, migrant children shou&hjoy the same status as urban
children. Local schools were not allowed to pladgramt children in separate classes
or assess the examination results of migrant amldgseparately as they had done
before 2001.

The newCompulsory Education Lawnacted in 2006 did not address the issue of
education for migrant children in particular, btitdid nonetheless have important
implications for this issue. As noted in Chaptethz newCompulsory Education Law
stated that compulsory education would be totakye fafter 2006. Because tB603
Advicerequired local schools to treat migrant and urblaifdren equally in charging
fees, this means that urban education would alstotadly free to migrant children.
Meanwhile, the2006 Compulsory Education Lavancelled the entrance examinations
to junior secondary education. Junior secondaryashwere not allowed to use
examinations to select children (Article, 12). TBB03 Notification(SC, 2003a)
required local schools to apply equal criteria ama@l admissions. This means that
urban public schools were not allowed to use exatians to select migrant children.

5.2.3 Analysing Migrant Children’s Education policy
This subsection analyses the policy goals of migcmldren and discusses their

%0 The definition of the education surtax and itsliogtions for policy implementation will be discessin more
detail in Chapter 6.
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implications for policy implementation. It should tstressed that the analysis and
discussion in this section focuses on the poliai@sounced after 2001. The reason for
this relates to the legal validity of the policycdrding to thelLegislation Law of
People’s Republic of Chinarhe laws and regulations announced later havieehig
legal validity (NPC, 2000, Article 83). As notedtime previous subsection, the policy
goals after 2001 were totally different from or eweontradicted those before 2001.
The policy goals after 2001 had higher legal vaJidihis means that those policy
goals before 2001 were automatically out of dathefy contradicted those after 2001.

The general objective of education policy for migrahildren is to make sure that
migrant children can receive the same educationrban children. Such a holistic
policy goal can be divided into three sub-goalse Tirst concerns sufficient funding
and access to schools for migrant children. Loogkgnments are supposed to provide
sufficient funding so that the majority of migrachildren can be educated in urban

public schools.

The second sub-goal relates to equal opporturifieglucation. Migrant children are

supposed to be accepted and treated in the sameasvasban children. The schools
are not allowed to hold entrance examinations argd school selection fees. They
are also prohibited from teaching migrant childmeiseparate classes or from marking
their examination papers separately. The policysdu# have the expectation of equal
academic performance between migrant and urbadrehil However, it does demand
that the schools educate migrant children welld fiout if they are having any

difficulties in their studies and help them out wheer necessary. The implication is
that central government policy aims to reduce thpsgin academic achievement
between migrant and urban children. In other wottts central government wanted to

promote the equalisation of academic achievemeutiian public schools.

The last sub-goal is concerned with social integnatThe central government requires
urban public schools to provide help to migrantldien so that they are able to
integrate themselves into the new study environnfémtial integration policy aims to

ensure that migrant and urban children have the satucational experience. The key

issue is that educational experience is not onbualcquiring knowledge and skills
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(the academic experience) but also includes dewajop healthy personality and
acceptable values, adopting good behavioural harits learning how to actively
interact with the social environment and other pedthe non-academic experience)
(Chitty, 2009). Social integration policy is morencerned with the non-academic than

the academic educational experiences of migraidrem.

It should be noted that different policy goals weot given balanced attention by the
central government. Some were repeated in diffef@ws and regulations, while
others were only mentioned briefly. For example, 2001 Decisiondirst established
the principle of “two principals” which was concerh with access to urban public
schools. In the laws and regulations publishedhéenfollowing years, the principle of
“two principals” was frequently reiterated. Equagbportunity policy and funding
policy also regularly reappeared in different lawsad regulations. The2003
notification equated equal education with equal school adnmssilm later policies,
school admissions, teaching activities and studsesessments were also included in
the concept of equal opportunity in education. T893 notificationasked host
governments to provide funding for the educatiomajrant children. This point was
reiterated and further elaborated in 2@03 Adviceand again in th006 Adviceln
comparison, the policy goal related to social ireéign appeared only in th2003
Advice It was neither reiterated nor further elaborateldter policies.

The discussion in Chapter 3 suggested that theemmgrhtation of policy is affected by
the “basic characteristics” of policy goals. Momgesifically, policy goals should be
feasible and clear, to ensure that the policy careffectively implemented. With
regard to migrant children’s education policy, f@icy goals are neither feasible nor

clear.

First, the policies after 2001 represented a bigngke compared with the pre-2001
policies. The central government totally changesdaittitude towards education for
migrant children. This reduces the feasibility athieving policy goals and is

problematic for policy implementation. When poliggals change too much, it is very
difficult for different policy actors to reach a mgensus in policy implementation.

Meanwhile, too much change in policy goals alsoomdices a lot of uncertainty into
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policy implementation. Both uncertainty and a laafkconsensus may result in the
non-implementation of policy (Chapter 3). With redj#o migrant children’s education
policy, local governments may not agree with arusige attitude towards education
for migrant children and thus refuse to implemdr& policy. Or local governments

may be worried about uncertainties and thus chonos& implement the policy.

Second, many policy goals are not clear. For exampl the principle of “two
principals”, the central government policy requirkxtal governments and urban
public schools to assume the principal responsiili providing education to migrant
children. However, there remains debate over thaning of the term “principal”.
Exactly how many migrant children are supposed é@oehrolled by urban public
schools? What is the proportion of migrant childianurban public schools? The
central government has not clearly answered thasstigns. When policy goals are
not clear, local governments and urban public sishbave the chance to reinterpret
the policy goals to suit their own interests ancilgoThis may result in the non-
implementation of migrant children’s education pyli

Apart from being infeasible and unclear, anoth@bfem with the central government
policy remains. It can be argued that the policglg@re generally set in a way which
is less decisive and mandatory. First, the majarftyaws and regulations reviewed
above were titled as “advice” or “notification”. Bbme cases, the central government
simply made recommendations as to how to addressshie of education for migrant
children at the local level. Second, the incentoreeffective policy implementation is
not strong enough. The central government requaeal governments to take specific
measures to achieve the policy goals. Howevergthare no sanctions or rewards
attached to these policy goals. If local governradatiied to follow the requirements

or failed to achieve the policy goals, there arenegative consequences for them.

Being soft in policy goals may bring about non-ierpentation of the policy. It was

suggested in Chapter 3 that individuals make datésbn the basis of a cost-benefit
analysis. The implication of this is that local gavments and urban public schools
will be more likely to implement those “beneficigblicies. The policies attached to

high rewards or sanctions will be prioritised inplementation, because policy
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implementers want to reap the benefits and avoédsténctions. Migrant children’s
education policy with no sanctions or rewards &tealcmay not be taken seriously by

local governments and urban public schools in these of implementation.

Before concluding this chapter, | must stress atf@mnthe discussion in this chapter is
based on the documentary evidence collected ddiefdyvork and focuses upon the
two preconditional factors affecting policy implemtation. It only analyses the
possible results of policy implementation but doeg examine what is actually
happening in practice. More specifically, it simpboints out that implementer
discretion within intergovernmental relationships China, and the problems with
policy goals, leave the possibility of non-implertagion wide open. As for the actual
process and results of policy implementation, thdl/be addressed in the following

three chapters.

Conclusion

This chapter discussed implementer discretion withiergovernmental relationships
in China and the policy goals of migrant childreegucation policy. They are the
preconditonal factors and have important impliaadidor the implementation of
migrant children’s education policy. Implementersatetion arises out of inter-
governmental relationships in China. This chapt&cussed inter-governmental
relationships from three dimensions including adstiative relationships, financial

relationships and personnel appointments.

The government system in China is characterised lwyeb-shaped structure. The
administrative directives are transmitted througho tchannels. The functional
departments transmit administrative directives ivally, whereas the local
governments transmit administrative directives zmmtally. Both the central and
provincial governments can send out directivedeggslation. The legislation enacted

by the central government is higher in legal vajidbut lower in specificity.

The fiscal system in China is characterised by wkeakzation. Local governments
collect taxes and turn in some of them to the edngovernment. The central

government determines how much tax revenue loca¢rgonents should turn in and
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how much tax revenue local governments can keepalLgovernments are able to

decide on the uses of tax revenues that they sed@keep.

Government officials in China are appointed by thgher-level governments. The
people who want to work for the government or tbeegnment officials who want to
be promoted in the government system have to campéh other candidates and
demonstrate that they meet a series of criteriawgaby the superior governments. One
important criterion of appointment and promotiorthat the officials must effectively

implement the policies set out by the superior govents.

The three dimensions of the inter-governmental ticelahips have different
implications for implementer discretion and policyplementation. The web-shaped
government structure in China serves the purposmglatening central control, which
facilitates effective implementation. However, bexathe administrative directives of
central government are always low in specificitycdl governments can exercise
discretionary power to reinterpret these directivl®e reinterpretation of orders may
compromise effective implementation. The tax shgrisystem grants local
governments discretionary powers which may undezmieffective policy
implementation. Personnel promotion aims to tiglgentral control and thus facilitate
effective policy implementation. However, because impossible to fully monitor the
actions and decisions of local governments, suidpalown appointment system also

gives implementers plenty of space to exerciseeignary powers.

The first regulation addressing education for mgjrehildren appeared in 1996. The
general attitude of the central government befad@12was both prohibitive and

discriminatory. Migration of children was contrallend discouraged by the central
government. Migrant children often could not reeethe same education as urban

children.

Migrant children’s education policy after 2001 regpented a complete U-turn. The
overarching objective of post-2001 policies wapitmmote the educational equality of
migrant children in urban public schools. This wadine with the broader education

policy strategy set out by the central governmérnha beginning of the 21century.
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The policy goals relating to education for migrahildren are threefold. First, local
governments should provide sufficient funding sat th majority of migrant children
are able to attend urban public schools. Secormil Ischools should apply equal
admission criteria, teach migrant and urban childire the same classes and help
reduce the academic gap between migrant and utiédren. Finally, urban public
schools should provide support to migrant childserthat these children can adjust to

the new study environment as quickly as possible.

Migrant children’s education policy is not well-dgsed. The policy goals are
infeasible (i.e. too much change of policy goalshclear and soft. These three
characteristics may lead to non-implementationhef policy. First, infeasible goals
may lead to local governments and urban public achitisagreeing with policy
implementation. Too much change of policy goals migp introduce uncertainty into
implementation. Local governments and urban pustibools may be unwilling to
implement the policy in the face of such uncertairfBecond, unclear goals give
implementers the opportunity to reinterpret thesalgto suit their own interests. This
might also lead to non-implementation of migrantdien’s education policy. Finally,
there are no strong rewards and sanctions attach#te policy. The implication of
this is that the implementers may not be motivatetmplement migrant children’s

education policy or may first give priority to othgolicies.

124



Chapter 6 Funding, Access to Urban Public Schools, Policy and

Implementation

Introduction

This chapter discusses the implementation of sefficfunding and school access
policy (Chapter 1). As discussed in Chapter 5, reénjovernment requires local
government to provide sufficient funding so thatajority of migrant children can
attend urban public schools. There are two isstugdag in this policy. First, central
government does not provide any funding for thecatlan of migrant children. Local
governments are responsible for providing all thenay needed to implement this
policy (SC, 2006, Article 21). Education surtaxsigpposed to be the main source of
policy funding (SC, 2003b, Article 5). Second, Ibgavernments and schools should
make sure that a majority of migrant children cantg urban public schools rather
than migrant school&SC, 2001, Article 12; SC, 2003a, Article 6; SC, 2003b, Article

2).

This chapter aims to answer the first group of gubstions of the thesis which are as
follows (Chapter 1 and 4):

Q1.1 Is there sufficient funding to provide educationfieigrant children in urban
public schools?

Q1.2 Who is responsible for allocating the funding fdueation of migrant
children at the local level?

Q1.3 What are the factors affecting the decisions otling allocation?

Q1.4 What is the impact of funding allocation on acdessrban public schools?

Q1.5 Do migrant children have access to urban publiosis?

The chapter is divided into four sections. Thetfgsction answers the first two sub-
guestions. It discusses the notion and scope officient funding. It also identifies

the responsibilities of local governments and sthoofunding allocation. The second
and third sections answer the third sub-questiosn.dscussed in Chapter 3, self-

interest and habitual behaviour are two factord #fect the decisions of policy
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implementers. Based on these theories, the seamiobrs tests whether self-interest
affects the implementation of funding policy, whilee third section tests whether the
habits of implementers affect the implementatiorfurfding policy. The last section
answers the last two sub-questions. It discussesntpact of funding allocation on

school access and assesses whether the policyrgtaisg to it are being achieved.

This chapter applies both quantitative and qualgaanalysis. The quantitative data
used in the analysis comes from statistical yedebammplied by local statistical
bureaus in cities C and H, while the qualitativéadeomes from in-depth interviews
(three government officials, one principal , siadbers and one migrant parent) and

legal documents collected in cities C and H.

6.1 Sources and Responsibilities of Funding

As noted in Chapter 5, central government doespnovide financial support for
policy implementation relating to education for naigt children. Nor do the home
governments provide any assistance to the host lpo@aernments that cater for
migrant children. The host governments alone shaulde cost of providing study
places for migrant children. Unsurprisingly, prawg sufficient funding for migrant
children is a challenging issue for policy implertation in both cities C and H. In
2008, the Democracy Leagumifizhu tongmengof city H published the initiative
entitledAdvice on Further Solving the Issue Regarding tgriahit Children’s Difficult
Access to School# pointed out that the most serious problem retatio education
for migrant children in city H was “the tension Wween the increasing number of
migrant children and the limited amount of edugatiesources available”. Insufficient

funding seemed to have become a major obstacleliypmplementation.

In the course of the interviews, all three offisi@h local education bureaus complain
about insufficient funding in local governments.efdé appears to be a general view
that local governments do not have enough monepptement the policy as required

by central government.

We, as local education bureaus, are not well pegpbfor taking in such a
large number of children [of migrants]...We believeatt no policy
should be formulated separately. There should ppating policy with
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it. None of the policies should be looked at inlaton. Sometimes,
when a policy is passed down to us, it is diffidolt us to implement it.
(Local Government Official A, City C)

In our district, we increase the number of teaclenployed each year.
But the increase of new teachers cannot keep up thé increase of
students... The [local] government only had limitethhcial capacities.
(Local Government Official B, City C)

Until 2008, there were 79,000 migrant children rban areas of city H,
accounting for one third of the children in urbawblic schools. There
was huge financial pressure in compulsory educati{@overnment
Official I, City H)

The reasons for insufficient funding are worth siogu As discussed in Section 3.3,
insufficient funding can be either caused by nading available or by diverted use of
available funding. Having no money to implement ploéicy is one thing, while having

money but being reluctant to spend the money omésgynated policy is another. It is
very important to distinguish between these twaess

Table 6.1 shows the funding for education by I@mlernments of cities C and H from
2001 to 2008. In 2001, local governments in urbayp € devoted 16.2% of total
expenditure to the education sector. The next feaary witnessed tremendous
decreases in the proportion of the budget usedloocation, with the figure reaching its
nadir at 10.3% in 2006. While there was a significecrease in 2007, this upward
trend appeared to have been reversed again in 20b8the figure standing at 15.1%,
1.1% lower than the 2001 level. The governmentsitgfH displayed a similar trend in
terms of funding for education, although with Iésend volatility. The initial level in
2001 stood at 20.3%. After that, the proportioreadfication funding decreased steadily,
with only two exceptions in 2002 and 2003. The rfegin 2008 was 15.8%, 0.7%
higher than that of urban city C for the same year4.5% lower than the 2001 level.

Data relating to funding for migrant children aret rdirectly available. Once the
children are accepted by urban education systeenfuhding for these children is
managed altogether with urban children, rather theing separately audited (School
Teacher C, City C; School Teacher E, City H). Nonetheless, there is an @lwi

implication from the data in Table 6.1. As a largenber of migrant children moved to
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cities, they constituted a colossal increase inatehfor local education services. So it
would be expected that the proportion of educafiumnling, ceteris paribuswould be

on the increase to meet the needs of these childnereality, there was no such
concomitant increase in funding. This seems to asigthat the money might have
been diverted for other uses and the demand focatidm resources by migrant

children had been ignored.

Table 6.1 Education Expenditure as a Proportiofotdl Expenditure in Urban C and H

Year Urban C Urban H
2001 16.2% 20.3%
2002 18.0% 18.2%
2003 13.2% 19.4%
2004 12.0% 19.5%
2005 10.7% 18.5%
2006 10.3% 18.6%
2007 15.4% 16.8%
2008 15.1% 15.8%

Sources: Calculated based on MBSC (2002-2009) éB8Hi1(2002-2009)

The question is: why does education for migranidcén appear to have been ignored,
even though local governments have the money téeimgnt the policy? To answer
this question, first it is important to establistithin the government system, which
government agencies make decisions on fundingatltot and what factors are taken

into account when deciding funding allocation.

The government system in China is characteriseatslhyomogeneous structure at each
horizontal level. Government directives are tramtadi within the web-shaped
government network. Within each horizontal levehole governmental bodies are
composed of a core government and its functiongladments (Chapter 5). Core
governments and functional departments have differeesponsibilities in

implementing education policy.

As far as cities H and C are concerned, districell@governments are in charge of
policy implementation for compulsory education: . .city C, all primary schools
and junior secondary schools are managed by thactligovernment... There is a

“compulsory education divisiony{wu jiaoyu ke in the district education bureau”
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(Teacher F, School QT, City H).” “At present, cortgmuy education has been taken

over by district governments” (Local GovernmentiGél B, City C).

District core governments do not have the authotdyintroduce legislation or
formulate policy; rather their role is to implement the legislation drafted by, and

passed down from, provincial core governments (@ap). However, the district
core government is a very important policy actothwi the implementation network
of compulsory education policy. In cities C and dédmpulsory education is almost
solely funded by district governments. The amourfunding to be allocated to local
primary and junior secondary schools is completglyhe discretion of district core

governments.

During the interview, Teacher E in School YC ddsed in detail the procedures of
funding allocatiof™. The procedures apply to both urban and migraifdrem. District
education bureaus first collect students’ informatifrom schools within their
respective administrative areas. The schools eiimesadcount fees for each student
in a whole academic year and report the aggregatedbers to local education
bureaus. For example, in 2008 the estimated heatiéea for each student in School
YC was 1200 Yuan (about £120). There were 1200estisdin the school that year.
This would amount to 1.4 million Yuan in educatimmding. Education bureaus then
aggregate the funding needed in every school apty &pr the funding from district
core governments. On the basis of the informatiay have from education bureaus,

district core governments decide how much fundenglliocated to education bureaus.

Local government is required by central governniemiise money via an ‘education
surtax’ to fund the education of migrant childr&hépter 5). The education surtax is a
type of tax additionally levied by local governm&ioh top of product tax, value added
tax and business tax. The rate of education suvtes<set initially at the 1% level in
1986, and was increased to 3% in 2005 (SC, 1988590 However, in the case of
cites C and H, education surtax does not proviage effective solution to

implementing education policy for migrant children.

%1 Teacher E is a management staff in the schodio@fgh he did teach classes, he was mainly resperib
administration work including school funding.
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First of all, education surtax is at most a typegaési-hypothecated funding. Even
though education surtax is kept and managed by Bwhacation bureaus, they must
“propose funding allocation plans and seek apprdr@h local financial bureaus

before the money can be spent” (SC, 1986, Artigld_8cal financial bureaus are not
authorised to use government revenue, but havekedrders from core governments
(Chapter 5). For this reason, district educatioreus do not have total autonomy in
deciding how to spend the education surtax. Ifridistcore governments do not

approve the use of the education surtax, the educatireaus can do nothing.

Second, the introduction of education surtax wats ar@inally for the purpose of
supporting migrant children, but for the improvemehschool facilities. The cost to
maintain the quality of school facilities is andyakecurrent. It is not anticipated that
it would be subject to significant change. Hencgaificant and stable proportion of
education surtax must be spent on the improvemestiwol facilities each year. As
Local Government Official A described:

...The education expenses were divided into two categ Teachers’
salaries are paid by district (core) governmentspdases related to
school construction and facilities mainly came freducation surtax....
Central government did not state clearly where rtiianey for school
construction should come from...We are still heaudljant on education
surtax every year.

This implies that very little of the education swts left for implementing education
policy for migrant children. For this reason, tldieation surtax can scarcely provide
any help.

There were no private migrant schools in our disin the past. | agree
that migrant children should go to public schodl®& have the education
surtax, but it is far from sufficient. (Local Gowenent Official A, City
C)

To sum up, in the cases of cities C and H, compyleducation is provided jointly by
governments and schools at the district level. rigistcore governments make

decisions on funding allocation and the local sthateal with the children and
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parents as the ‘consumers’ of education on a daiys. District education bureaus are
responsible for collecting information from locaheols and reporting the data to core
governments. Meanwhile, they are also suppose@ t@$ponsible for passing on the
funding and conveying the administrative directifresn superior governments to the

local schools.

District education bureaus are not directly invalva funding allocation, and thus
have little financial impact on policy implementati Therefore, in order to examine
the implementation difficulties from the perspeetivof policy funding, core
governments need to be the focus of analysis. fiicpkar, attention should be focused
on the decision making process of core governmehtn allocating funding. This

will be the task of the following two sections.

6.2 Funding Allocation: The Role of Self-Interest

This section examines the role of self-interestthe implementation of migrant
children’s education policy. In particular, it lodlt how self-interest incentivises local
core governments to allocate public revenue acdifésrent sectors. This section
consists of two parts. The first part discusses rilationship between economic
growth and social service provision. The existitgrature suggests that insufficient
funding is largely the consequence of local govemnisi passion for economic
growth. The second part uses a panel data modelstothe extent to which these
literature findings are applicable to the case iohricing education for migrant

children.

6.2.1 Economic Development and Education Provision

When seeking theoretical explanations for the rgpavth of the Chinese economy,
economists have increasingly realised the importasde of institutions. More
specifically, scholars started to pay tribute toinals well-designed fiscal
decentralisation system for the seemingly paradbxiciracle of China’s economic
growth (Weingast, 1995; Chen et al., 2002; Jin et al., 2005), even though the success
of China seemed to be an outlier by Davoodi and (2898) in a comparative analysis
among 46 developed and developing countries thate wendergoing fiscal

decentralisation.
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There seems to be an economy-driven effect behisdalf decentralization.

Government revenue and economic growth are two afytinclusive and reinforcing

variables. Being granted with the autonomy to spermhey, local governments are
inclined to support local business. As long asllbcsiness is profitable, the economy
will grow. Local governments were able to extractatisfactory amount of profit as
government revenue, which would then, in turn, seduto build up a more business-
friendly environment and further promote the depetent of the local economy. The

result is that a majority of public money flowsarthe business sector.

Meanwhile, the success of fiscal decentralizatioi©€hina also hinges heavily on the
fact that core government officials at local levale not elected by the residents in
their jurisdictions (Chapter 5). For this reasonye&rnment officials do not need to
take local needs for social services (such as d¢idacahealth and housing) into
account when making decisions on the allocatioputdlic resources, but instead can
pursue their own interests which are embedded enrélrenue-business cycle (Zhou,
2004; Li and Zhou, 2005; Zhou, 2007; Zou et al., 2010). This further strengthens local
governments’ inclination to pool public money ik business sector, without being

distracted by other demands.

Because most of the money has been spent by logalgments on business-related
activities, social services such as health andadutare generally underfunded. This
has also been wetlkamined in the literature (Qiao et al., 2005; Ping and Bai, 2006;

Fu and Zhang, 2007; Xu, 2009; Zou et al., 2010). In particular, Qiao et al (2005) and
Xu (2009) found that fiscal federalism changed iheentives for local core
government officials, who prefer to spend the mobpayprofit-generating business
activities but not on the education services. Higreéntly, there is a substitution effect

between economic development and education provisio

The same logic applies to funding for migrant clélds education as well. Out of
self-interest, local governments are willing to rsgpenoney on promoting the business
sector, but do not have the money to provide gefficfunding to education for

migrant children. The following part of this sectiwill use a panel data model to test
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the hypothesis that public expenditure on econaieielopment crowds out funding

for migrant children’s education.

6.2.2 Funding for Migrant Children: A Panel Data Model

In this section, a regression model with panel d@taapter 4) is used to examine the
following question: what are the impacts of locabeomic development on education
funding for migrant children. The data at the dstievel in urban C comes from
Statistical Yearbook of city C 2002-2009. The madedxpressed as follows:

Ineduex$0+  pBlxinpop(ruralhukou)+ p2xIncapex+ P3xIngdp+
B4xInnetre+H35xIndecen+e

Wherelneduexis total spending on education by district goveents,inpopis the net
migrant populationyuralhukou is the population with rurahukoy capexis capital
construction expenditurgdp is Gross Regional Product (GRP) of the distrinttye
is net revenue andiecenis the degree of fiscal decentralisation.

The model design follows Ping and Bai's (2006) aesk. However, instead of using
provincial level data, the panel data model in thissis uses district level data. In
addition, the variables used in this model arehdjgdifferent from Ping and Bai’s

(2006). In particular, here | include migrant padidns as the independent variable

and expenditure on education as the dependenblaria

Generally speaking, education expenditure, as ¢ipentent variable in the regression
model, increased during the period this model isceoned with. The only exception
was in 2003 when the expenditure dropped by 40%peoed with the 2002 level. In
2008, the five urban districts in total spentl.2 billion (120 million) on education
(Table 6.2).

As for the independent variables, since curreritgré are no official data on the total
number of migrant children in city C, the modelspboy two proxy variables in
relation to the migrant population to capture déf@ aspects of the impact imposed

on the urban education system by migrant childfée underlying assumption is that
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the migrant population is positively related to tb&al number of rural-urban migrant

children.

Table 6.2 Government Expenditure, Migration anag&i®ecentralization in Urban City C
2001-2008 @@

Total Net Population Capital Net Decentralization
Spending Migrant with rural Construction Government
on population hukou Expenditure Revenue

Education
2001 326 45 318 152 940 0.47
2002 426 72 328 198 1,440 0.70
2003 257 60 338 188 1,405 0.68
2004 351 61 338 330 2,288 0.56
2005 436 41 313 630 3,453 0.63
2006 556 53 347 1,039 4,323 0.62
2007 1,006 27 352 1,396 5,335 0.62
2008 1,179 18 350 1,964 6,609 0.59

Notes on table 6.2:

(1) Due to limited space, the table only shows the datidne municipal level as opposed to
district level.

(2) Data on expenditure and population at the munidgpadl was calculated by summing up
the figures at the district level, while data orcelgralization in the last column was
calculated by taking the average of district figure

(3) The figures on education expenditure, capital contbn expenditure and net
government revenue are if¥million. The figures on net migrant population and
population with the rurahukouare in thousand people.

Sources: Statistical Yearbook of City C, 2002-2009

The first proxy variable is the net migrant popuatin each district from outside
urban areas of city dnjpop). It is calculated as the number of people miggato
city C minus the number of people leaving city G ew families with school-age
children settle down in city C, one thing they neéedlo immediately is to apply for
education in local schools. Hence, this variabiesaio capture new demand for local
education resources each year. As shown in talde tbere were net inflows of
population each year in urban C, but the numbeeaf migrants was generally on the
decline after 2002. In 2008, there were 18,000 maegrants, which was less than half
of the 2001 level.

The second proxy variable is the population with tiralhukouin urban areas of city
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C (ruralhukouy. It is calculated as the number of residents with ruralhukouminus
the number of residents changing frahe rural to urbarhukouin addition to the
number of new residents with the rumalkou The total number of residents with the
rural hukouis an indicator of potential demand for compulsedycation in urban C
each year. This variable is incorporated into trealehs for the purpose of examining

the extent to which potential demand for educaisarelated to education funding.

The second independent variable in the modelseis#ipital construction expenditure
(iben jianshe zhichu It is the area of government spending with theppse of
developing urban infrastructure which plays a Iytamportant role in attracting
business investment and thus promoting economiatgr¢Johnes, 1993, p.185). It
can be noted in table 6.2 that expenditure on aapinstruction had increased rapidly
since 2001. Within 8 years, it had increased 18-fol

The models were estimated using the STATA softyaekage. Table 6.3 summarises
the regression results. To test the validity of n@del design, both fixed effects and
random effects models were tested. F-tests were tostest the fixed effects model.
As shown in the table 5.3, the F-test statistisignificant at the 1% level, which
means that the fixed effect model is valid. BreBsian LM Tests were carried out to
test the suitability of random effects models. Aswsn in the table, thg*-test statistic

is significant at the 1% level, which means thaid@m effects model is valid.

The estimated results of individual coefficientsmdastrate the effect of each
independent variable on education funding, whilatedling for the other variables.

First of all, none of the coefficients relating maigrant population are statistically
significant. This is the case for both proxy vakegh If all demand was met, change in
the number of migrant children would be highly etmted with changes in education
funding, given the large number of rural-urban rargrchildren. In the same vein, if
no demand was met, the two variables would be ocetelyl uncorrelated. The

implication is that the decision on funding allaoatto local schools did not take local
migrant population and migrant children into coesation. Or put another way, even
though the number of migrant children and the paaedemand for urban education

keep imposing financial pressure on the local etlicaystem, district governments

135



do not respond to this pressure.

Table 6.3 Estimation Results of Panel Data Modkf@

Fixed-Effect Model Random-Effect Model
Net Migrant 7.9e-06 4.2e-06
population (1.62f° (-0.80)
Population with -4.2e-06 -1.1e-06
rural hukou (-1.56) (-1.10)
Capital Expenditure -0.2% -0.2%* -0.3%*x -0.3%*x
(-3.01) (-2.88) (-4.86) (-4.93)
Net Government 1.4* 1.3* 1.2%** 1.2%%*
Revenue (2.73) (2.41) (7.04) (7.23)
-0.6* -0.6* -0.6* -0.5*
Decentralization (-2.29) (-2.40) (-1.88) (-1.68)
R 0.94 0.93 0.95 0.96
F-test 6.2** 5.9** n.a. n.a.
Fo.0:(4,31)=2.69 n.a.
Breush-Pagan n.a. n.a. 6.87** 7.83**
LM Test n.a. Yo.or (1)=3.84

Notes on table 6.3

(1) Log functions had been applied to education expereli capital expenditure, and
decentralization to eliminate non-linearity of datithin each time series.

(2) Time fixed effects were also considered in the ngdeaut due to limited space and the
relevance to the analysis, the results were natdiecl in the tables.

(3) The numbers without parenthesis are estimatedicesifs for each independent variable,
while those in parenthesis are t or z values foheaefficient.

(4) * p<0.05, ** p<0.01, *** p<0.001

Sources: Statistical Yearbook of City C 2002-2009

Second, expenditure on capital construction is tvgg correlated with education

funding. The result is statistically significant €0.01 in the fixed effects model and
p<0.001 in the random effects model). This suggtss instead of being used for
education, funding is being used for capital cartton. This confirms the hypothesis
proposed in the previous section that capital edipere crowds out expenditure on
education for migrant children. Local governmens mmore interested in promoting
economic development and thus spend more moneyiding city infrastructure.

Even though both education and capital constructixpenditure have been on the
increase during the last few years, expenditur¢henatter has played a much more
significant role in governments’ annual budgets amcteased more rapidly than
funding for education. Education has been gives l@sority than local economic
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development.

Third, education funding and net government reveangepositively correlated. The
result is statistically significant (p<0.05 in fokeffects model and p<0.001 in random
effects model). This suggests that increases igaotun funding mainly resulted from
increases in government revenue. Put differentyy much local governments spend

on education depends on how much money is available

Fiscal decentralisation of district governmentsegatively correlated with education
funding (p<0.05 in both the fixed and random e8ectodels). This implies that the
greater fiscal autonomy local governments have)dbe they are willing to spend on
education. The results here are not unexpectedligesissed in the previous section,
fiscal decentralization in China incentivises logalvernments to promote the local
economy. As local governments choose to spend morey on business investment,

less money is left for the education sector.

By and large, the estimation results here confirrtiteml hypothesis in the previous
section. Education appears to fall victim to, ratthen benefit from, local economic
development, because business-related expenditomeds out education funding.
Local government is largely non-responsive to tleenand of migrants for urban

public education, leaving education for migrantata@n underfunded.

6.3 Funding Allocation: The Role of Habitual Behawour

Policy is implemented on the basis of balance stand benefits by various policy
actors. However, policy actors are never able ttobaly sure about the costs and the
benefits attached to the policies due to boundaednality. In other words, policy is
implemented in the institutional environment wheelicy actors rely on past
experience and social habits to make predictiodsdaeisions (Chapter 3). Following
this argument, this section will examine the spediaracteristics of migrant children
and how these characteristics affect district govemnts’ decisions in allocating
funding for migrant children. In particular, it Wwilook at the role of habitual

behaviours when implementers need to implemenpadliey in uncertain situations.
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6.3.1 Policy Uncertainty of Education for Migrant cildren

One of the main reasons why central governmentedtahe legislation in relation to
education for migrant children in an ambiguous wegs that local situations and
environments varied considerably between diffemovinces and cities, and central
government was uncertain about what the consegsearicich a policy would be. As
noted in Chapter 5, before 2001 the central govemimormally used words such as
“interim” or “temporary” in the regulations it pubhed. The policies formulated after
2001 were very ambiguous (Chapter 5). By means rabiguous legislation,
uncertainties in the policy are passed down tollgcaernments. It is left to local
governments to interpret the policy and exerciserdtionary power in the course of
policy implementation. However, migrant familiesvlacharacteristics which are
different from those of urban families. These d#éfeces give rise to additional
uncertainty, which in turn may affect local implemegtion of education policy for

migrant children.

The first characteristic of migrant families aneithchildren is theihukoustatus. The
hukouis a representation of social identity by whicledbgovernments distinguish
between different groups of people (Chapter 2).imyuthe interviews, government
officials in both cities habitually and informallsall the residents with urbamukou
“local people” pendirer) and migrant residents with rudalkouas “outside people”
(waidiren). The two terms in Chinese have different implicieanings, with the
former indicating a sense of belonging to the laraas. As far as local officials are
concerned, the distinction between local and oatgdople is meaningful in the
context of local administration. They think onlyode local people with urbdmkou
belong to the administrative areas local governmeare responsible for. Local
governments are supposed to administer, supporsemve “local people” with urban

hukoufirst:

We are happy to open our doors to migrant child@my H has the
ability to solve these problems [in relation to maigt children’s

education]. If we were unable to solve them, we oot have provided
so much help in the first place. We would have shwitdoors tight. If we
did not have enough education resources for cmjdregrants would be
put on the waiting list while local people would b&en priority for

education. If local people of city H have difficpiih being educated, it is
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impossible for this policy [of educating migrant ildren] to be
implemented. (Local Government Official I, city H)

The administration of families with rurlukouposes two problems. Historically, due
to institutional control of migration by thieukou system, administering and serving
families with the urbamukouwas what local governments had been doing indke |
half century (Chapter 2). Exclusively serving lopalople had been taken for granted
by local governments. However, the stability okttraditional mode of administration
was shaken by the inflow of large numbers of mitgamhis is especially obvious in
cities C and H, where an increasing proportionesidents are those without the urban
hukou Local governments have suddenly realised that Were uncertain about their
proper role vis-a-vis migrant children. The paragrauoted above demonstrates that
the local government regards provision of educatmmigrant children as a type of
additional favour rather than a compulsory resgmlitsi

Meanwhile, local governments are also uncertairuabite consequences of education
provision for migrant children. They are unable gredict the response of urban
residents and how to balance the inter-group oelaliips, because the migration of
rural children on such a large scale had never éragap before in either city The
quote above suggests that the welfare of local Ipe@p the factor that local

governments are not willing, and even cannot afftrdgnore.

Another characteristic of migrant families is tltgy are highly mobile. In order to
find suitable jobs, migrant parents usually movenrifrone catchment area, city or
province to another. For this reason, migrant caid have to change schools
frequently. “Some migrants came to do businesstyn. If their money ran out, they
would have to go back to their hometowns and thielrem would also go with them”
(Principal C, City C). “Rural-urban migrant childrewere originally peasants.
Relatively speaking, they do not have stable jatd thus are characterised by high
mobility” (Local Government Official I, City H). HRe high mobility of migrant

children poses a huge challenge to local governsnehb need to keep close track of

%2 The response of urban parents toward educatidaydor migrant children will be discussed in détaiChapter
8.
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every registered child for the purpose of contngilihe drop-out rate.

We have no idea how to tackle this problem becgumsgrant families]
withdraw from the schools without giving us any ioet It is our
responsibility to ensure that no child drops outsohool. Municipal
government closely monitors this issue [of drop+at¢] and investigates
where the children have been. This problem is ahleigdache for both
primary and secondary schools. (Local Governmefiti@fB, City C)

Since some migrant children keep moving arounts difficult for schools and local
education bureaus to track their whereabouts. Tase to establish whether these
children have moved to another school or have sindpbpped out of school. This
may incur additional costs for the local educasygatem. Meanwhile, it is difficult to
arrange funding for these children, because thdifignis distributed annually among
the schools in accordance with the number of stisdeho are supposed to complete

the whole academic year (Section 6.1).

Another issue that local governments feel unsureuilis the need to build new
schools. As the number of children of migrants eéases rapidly, local governments
need to build more schools. However, due to thh higbility of migrant families, it is

very difficult for local governments to predict wther the huge demand by migrant
children for places in urban public schools is gdio persist. If it is not, these schools
will be closed down and the teachers recruited fade unemployment. That will be a
big waste of public resources. This is illustrateg the interview with local

government official A:

We have our own considerations as well. We thin& thcrease of
students might just be a short-term issue which avily last for a few
years. If the government builds new schools nowthetstudent number
declines afterwards, we will have to think abouivhio absorb these new
schools and teachers.

Both cities are undergoing rapid urbanization aaddlis very expensive. As a
consequence, it is very costly to build new schoatsestimated by local government

official A:
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There was an annual increase of 3000 migrant @mldn average in our
district. The maximum capacity of a school is 180@dents. This means
that 3 new schools will be needed each year, wardbunts to nearly
¥ 500 million in additional funding.

In comparison, the total education expenditure Istridt Y was merely 300 million
Yuan in the year 2008 (MBSC, 2009). Because of, tlisal governments are not
motivated to build new schools.

6.3.2 Path Dependence on Funding Allocation

Faced with policy uncertainty, district core govaents in cities C and H are mostly
very conservative in their funding allocation. Thagrange funding which merely

covers the headcount fees of migrant children.réctce, the headcount fees roughly
cover the additional daily running cost of schoalssociated with new migrant

children. No new teachers are employed and no rbaods are built. Nor are existing

schools expanded.

School expansion and construction is a fundameantdl costly investment in the
education sector. The unwillingness of local gowents to build new schools or
expand existing schools is most directly reflecbedthe annual investment in the
education sector, which is shown in Table 6.4idhy investment in education in city
H stood at the level o¥ 4.4 billion in 2003. Annual investment decreaseete¢after
before increasing slightly t& 3.2 billion in 2008. By contrast, government invesht

in infrastructure increased rapidly during the sgragod. This is especially obvious in
public facility maintenance and city transportatitm 2003, education investment was
roughly at the same level as transportation. Howefree years later, education
investment was the lowest compared with the theserded types of infrastructure
investment. Table 6.4 also confirmed the conclusionSection 6.2 that local
governments are more willing to spend the monefpstering local business than in
the education sector which is increasingly undearicial pressure to take in migrant

children.

The unwillingness of local governments to build neehools or expand existing

schools is also reflected in the fact that the alguality of the education service has
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been on the decline in the last decade. Investnmetite education sector mainly
serves two purposes. The first is to maintain exgsschool assets and properties after
long-term and intensive use. Teaching facilitiessainools may be broken or need
replacement. The second is for the expansion apdovement of education services.
This may include the expansion or construction dfosls, teacher training or
employment, and the purchase of more advanced reguip The overall quality of
education services depends upon the overall Idvadmtal stock which is the result of
the net effect of depreciation and new investment.

Table 6.4 Infrastructure and Education Investmemity H 2003-2008 (irf¥ million)

Basic Supply Transportation,  Public Facility

Facilities”) Storage and Post Maintenancg Education
2003 2,862 4,963 3,908 4,438
2004 5,878 8,449 11,006 4,502
2005 6,547 9,522 12,870 4,167
2006 6,529 10,252 5,138 3,594
2007 6,473 10,380 7,485 2,610
2008 5,730 13,852 7,425 3,228

Notes on table 6.4:

(1) The basic supply includes hot water, gas and pswgaply.

(2) The public facilities include the sewage systermgdrdamps, roads, bridges, tunnels,
plazas and green fields.

Sources: Calculated Based on MBSH (2004-2009)

The overall quality of the education service is gidared in this thesis to be a
comprehensive concept consisting of a number dbfacsuch as school buildings,
facilities, staff numbers and experft&eTo simplify these factors, two comprehensive
indicators, including school capacity and schoolliizges, are constructed by means of
Principal Component Analysis (PCA) (Chatfield anallids, 2000). The School

Capacity Indicator is composed of three variabths: number of schools, the total

areas occupied by schools and the number of piofedsteachers. The School

% The quality of education services or educationallity seems to be a contested concept and califfesent
meanings in different contexts. For example, ChentijTam (1997) pointed out that quality in educat®a multi-
dimensional concept and proposed seven differedefado capture the concept. On the basis of Cheddam’s
models (1997), this thesis distinguishes betwepuntibased educational quality and outcome-baseck¢idnal
quality. The former measures the quality of edarasiervice by looking at the inputs to educatiag.(&aching
staff and teaching facilities), while the latteranares the quality of education by looking at tkeneresults of
students. This chapter focuses on input-based gdoabquality, while Chapter 7 focuses on out-cdrased
educational quality.

142



Facility Indicator is composed of the number of poters, total number of books and
total value of school equipment and instrumentse d@hrivation of the indicators is

detailed in Appendix 3 to the thesis.

The result of the PCA is shown in Figure 6.1. Tindidators here measure the capital
stock in the education sector. If the indicatoaigiven year is lower than the previous
year, it means that the new investment by the gowent could not compensate for
the depreciation of the existing capital and ttnesdverall quality of education service

has deteriorated.

It can be noted that both School Capacity and ScRaaility Indicators in city H
experienced volatile change during the period erahi Especially between 2004 and
2006, the education-related indicators reducedfgigntly, indicating that the quality
of education services deteriorated seriously duthmeg period. School facilities and
capacity started to recover again from 2006. N&edess, in 2008 the school capacity
of city H was still lower than its 2001 level. Thiseans that the overall quality of
education service in city H got worse after thecadion reforms of 2001 when the
central government required local governments suenequal education for migrant

children.

The indicators constructed through PCA are stamzizdld allowing for comparison of
indicators from different sectors (Appendix 3). Thdrastructure indicator was
constructed to see how it changed in relation tecation-related indicators. It can be
noted in figure 6.1 that the capital stock of log#lastructure in city H increased
steadily during the period examined. This is imkstaontrast to what happened in the
education sector. This indicates that the abilityilozal government to serve local
business had been steadily improving due to constadh persistent efforts by local
governments to invest in infrastructure, while tability to serve the students

fluctuated or declined in the face of increasingmdad from migrant children.

The investment patterns displayed above demonstree district governments’
responses towards the financial pressures imposgdmigrant children are

characterised by path dependency. Local governnodioisse to make as little change
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as possible in order to keep the existing patterrfuading distribution largely

unchanged. It should be noted that path depend#ribes type has nothing to do with
increasing returns, but rather is the result ofisies makers retaining their existing
practices (Chapter 3). This finding is importantiie sense that it both confirms and
complements the conclusion in Section 6.2. As netatler, district governments are
largely nonresponsive to the dramatic increasedemand for education by migrant
children. The analysis in this section suggests tia is taking place because local
governments are actually non-responsive to the teebdild new schools. This results

in a deterioration in the quality of education sees.

Figure 6.1 School Capacity and School Facility ¢adiors in City H
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Sources: Calculated Based on MBSH (2001-2009) aB8®(2001-2009)

As far as district governments are concerned, gath dependency (Chapter 3)
strategy has its own rationale. It can effectivaiglress the policy uncertainty brought
about by migrant children. First, in the absencdirdncial support from the central
government, migrant children are literally competifor local education resources
with urban children. By means of path dependencthe allocation of funding for

education, the problem of educating migrant childreuld to some extent be resolved
without doing conspicuous harm to urban childrethwte urbarhukou Thus, district

governments do not have to worry about any poksponses by urban residents.

Second, by making only marginal increases in fugdor migrant children, district
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governments could ensure their own financial canrfake and flexibility of fiscal

policy. By being cautious about building new sclsp&bcal governments could reduce
the risk of waste of public resources to a minineafel. Being austere means that
money can be spent when it is absolutely necessanyhen local governments are
totally sure that the increasing demand for edooatesources by migrant children

will not disappear in the foreseeable future.

6.4 Policy Consequences of Financing: Local Poliand Access to Urban
Public Education

This section examines the policy consequences mdifig allocation. The focus is
placed upon the consequences for access to urlidic goehools, which formed an
important part of central government policy aft€02 (Chapter 5). Because local
governments do not provide enough money to takelliimigrant children, urban
public education become highly selective. Somedeéil are enrolled into urban public
schools while others are left out. The first pafttbis section focuses on the
administrative selection procedures set out byllgcaernments which are used to
facilitate funding allocation, while the second tpdiscusses the mismatch between
education funding and volume of migrant applicantdifferent regions of the cities.

6.4.1 Administrative Selection

The funding policy by local governments analysethim previous two sections would
not be possible to implement without the assistariadditional selection procedures
for migrant children. Local governments are notlingl to build new schools, so

migrant children can only be recruited by existsunools. As the spaces of existing
schools are limited, local governments have to msie the number of migrant

children does not outnumber the study places ayaila existing schools.

Local governments set out a series of criterialetal government policy to exclude
some migrant children from the urban public edusasystem. Insufficient funding
and the selection criteria are two sides of theesaoin. By setting out these criteria,
local governments are in effect delineating theamofinancial responsibility. The
higher the eligibility requirements are, the morgnant children are excluded from

the urban public education system, and the lesd lgavernments need to spend on
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local education.

In 2004, city H published th&mporary Administration Measures on Education for
Rural-Urban Migrant ChildrenIn the same year, city C published thglementation
Methods on Compulsory Education for Rural-Urban Mig Children Generally
speaking, local government policy supports and emsiges the basic principles
advocated by central government, i.e. the principletwo “principals” and the
principle of equal treatment (Chapter 5). Howewerthe basis of these two principles,
the regulations in both cities set out additiondgleda to exclude certain groups of

migrant children from the urban public educatiostsyn.

In the case of city H, migrant families must hamdseven certificates to district
education bureaus in order to become eligible fdrosl application. The seven
certificates are: (1) a certificate issued by hogavernments acknowledging
migration; (2) a ruralhukoucertificate; (3) a temporary residence certificate in city H
(4) a contract of employent; (5) an immunization certificate for schoage children;
(6) proof of employment for more than one year; (7) proof of residence for more than

one year in city H.

In practice, “it is very difficult for migrant farlies to acquire all these certificates”
(Teacher E, School YC). For example, home govertsn@nmany cases are unaware
of their responsibility for issuing certificateshost governments and usually refuse to
do so. This is a pure matter of inter-governmeatabrdination. Even though some
rural governments might be able to provide sucldenwe, it stil means a huge
amount of time and transportation costs for miggdatget back to their hometowns to
collect the certificates. In addition, as notediegrmigrants often do not have stable
jobs. In many cases, their employment contractsrarg informal in legal terms. All
of these factors tend to compromise their childraligibility to study in urban public

schools.

City C also sets out certificate requirements g ldcal policies to exclude some
migrant children from the urban public educatiosteyn. Originally, the certificate

requirements for family eligibility were less strihan those of the local government
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in city H. It did not require that migrant parestay and work in the city for more than
one year before their children could become qualifapplicants of urban public
schools (Municipal Government of City C, 2004). Hawar, it stipulated that migrant
children were not able to choose public schoolthésame catchment area system as
urban children. Instead, city C followed a ‘desigua school’ dingdian xuexiap
policy which put migrant children in a separateahsystem with separate enrolment
procedures. In each administrative district ity €t there were several schools which
were designated by local governments to take irranigchildren. If a migrant child
could provide evidence that the family satisfiedtla¢ conditions set out by the local
governments in city C, the local education buremoasld allocate the applicant to one
of the designated schools nearest to the child'séhdf migrant applicants wanted to
study in another school, be it the designated dobioanother, they would have to a
pay school selection fees. This was still a cataitraeea system. But the availability
of schools in which migrant and urban children dochoose to study was different. In
other words, the catchment areas were dividedffardnt ways for the two groups of
children.

In 2009, city C began reforming its policy due titicisms from media reports and
scholars that the designated school policy wasridigratory in nature (Local
Government Official A). The post-reform policy irtycC is very similar to that of city
H. The designated school policy was gradually mgda but the certificate
requirements have become stricter than before. aviignarents have to have lived in
city C for more than one year before their childeza eligible to apply for places in

urban public schools.

Local government policy, regardless of certificegguirements or designated school
policy, is highly selective. In effect, the poliggesents huge barriers for migrant
children hoping to study in urban public schooldho3e without the required

certificates are selected out of the urban pubtlacation system. Some of those
migrant children who cannot attend public schoalgehto find study places in migrant

schools. Those children who cannot go to migrahbsls either then have to return to
their home towns. For both groups of children, theans that the school access policy

is not implemented.
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6.4.2 Mismatch of Education Demand and Supply

Those migrant children who meet local governmerestificates requirements merely
become eligible to apply for study places in urlpaiblic schools. This by no means
guarantees that they will be accepted by localipwgamhools. Whether they are finally
able to study in urban public schools further delsenpon whether study places are

actually available in these schools.

The key point is that there is a mismatch betwesucation demand and supply in
cities C and H. Education demand is associated thiéhconcentration of migrant
families. In the places where migrant children mr@e concentrated, there are more
demands for education. The supply of educatioreeddent on the funding allocated
by the local governments. As the funding for ediecatio not take migrant children
into consideration and no new schools are builthia face of greater numbers of
children migrating to cities each year (Section &2 6.3), in the regions in cities C
and H where there are a large number of migrardrem, the migrant applicants far

exceed the study places available in local schools.

The consequences of the mismatch between the fynéin education and
concentration of migrant children are twofold. Eifs those regions where there are a
lot of migrant children, urban public schools akemlcrowded. It is stipulated by the
ME that the maximum numbers of students in primsoiyools and junior secondary
schools are 45 and 50 respectively (ME, 2002). Hewefor all the five schools
interviewed in my fieldwork, the average numberstofdents in each class are above
50. In some extreme cases, there are up to 70ngtuisheone class (Principal B, School
FO).

Because the number of migrant applicants far excdled study places available, a
large proportion of migrant children cannot studyurban public schools. A case in
point is Primary School FO. In 2009, it plannedrécruit 180 new students in four
classes, but there were 300 applicants waitindhvénqueue. The result was that the
school had to set up admissions criteria of its g@hapter 7) and 220 students (55

students in each class) were recruited that yédwr.students who were not accepted by
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the school had to pay school selection fees toystudther schools or pay tuition fees

to study in migrant schools.

In those areas where migrant families are more exnated, the proportions of
migrant children in local public schools are highecomparison of Middle School TS
located in the fringe area of city C and Middle &hTW near the centre of city C can
perhaps better illustrate the point. As shown Inlg&.5, the proportions of migrant
children in the two schools are sharply differeint.2008, the number of migrant
children in Middle Schools TS was more than three$ in number and nearly twice
as large in percentage as that in Middle School Wateover, Middle School TS was
more crowded than Middle School TW. In 2008, Mid8lehool TS had 24 classes in
total, with 54 students on average in each clast®erflal Statistics by School TS).
Middle School TW had 22 classes, with 52 students\erage in each class (Internal
Statistics by School TW).

Table 6.5 Migrant children in Two Middle SchoolsGity C

Year Middle School TS Middle School TW
Migrant children Percentage Migrant children Petaga
2004 906 34.8% n.a. n.a.
2005 1166 46.9% n.a. n.a.
2006 1035 42.7% 124 10.5%
2007 1220 54.0% 399 34.1%
2008 1448 64.1% 403 37.2%

Source: Internal Statistics by Middle School TS akid

In those areas where migrant families are concetrahe competition for study
places is fierce and it is extremely difficult fovigrant parents to secure study places
for their children. Migrant parent C recalled hxgerience of school application in the
interview. His child finally studied in urban publschools free of charge. But he went
to the school three times before he could get pipdi@ation form and formally start the

application procedure.

There were a lot of children in the last three geaiarrived at school at
around 8 pm that evening and waited in a queuegpmiication). The
school would be open at 8 am the next morning. Whather was not
good that day. It was raining. The principal tolsl mot to worry and
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suggested we come back again in the next morniogw& all went
home. | went to school again at 12 pm that nightabnse my home is
near the school. When | was there, | found thers awdong queue of
migrant parents again. | had no choice but to startie queue for my
child. Then it started to thunder and rain againe Teachers persuaded
us to go home again. | went to school for a thingetat 6 am the next
morning. Fortunately, it was not crowded. | handedhe certificates
required. The teachers gave me an application flivigrant Parent C)

The second result of the mismatch between the Mfgndor education and the
concentration of migrant children relates to thet that migrant children of different
ages have different chances of being accepted tnupublic schools. As education
funding is limited, school places and access as®iceed to children who are about to
start school. Schools fill up to capacity and lser¢ are far fewer places for students
who are older. This transforms the school admissno a first come, first served
situation. Take Primary School YC for instance. aésuncodified rule, each year the
school only leaves four places for new studentsvéenh Grades Two and Five, no

matter how many applicants are waiting in the queue

A breakdown of migrant children interviewed in theldwork further supports this
argument. As shown in Table 6.6, a majority of #tedents interviewed (63.9%)
started their urban education at the beginningrofhary schools. Only one student
interviewed was accepted by the school when he hadfsway through secondary
education. The implication of this is that a langeportion of the non-first year
students are kept out of the urban education systiemould be very difficult for

migrant children who are halfway through primaryeation to find a study place in
an urban public school. And it would be even moifficdlt for students halfway

through their junior secondary education to be piEzkinto the urban public education

system.

To summarise, as education for migrant childrerunslerfunded, not all migrant
children can receive urban public education. Thayais in this section suggests that
there is considerable variation within the groupnufyrant children. The selection
mechanism is in favour of certain groups of stuslevitile against others. Put another
way, it is more difficult for migrant children thamban children to study in urban

public schools, but some migrant children are anene disadvantaged than others in
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terms of access to urban public schools.

Table 6.6 Migrant children at Different Stages duEation

Accepted by Urban Schools City C City H Total Prdjom
Start Primary Education in Cities 13 10 23 63.9%
Come to Primary Schools Later 6 2 8 22.2%
Start Secondary Education in Cities 2 2 4 11.1%
Come to Secondary Schools Later 1 0 1 2.8%
Total 22 14 36 100%

Sources: Field interviews in cities C and H

Those migrant children with all the required ceéstifes, living in areas where migrant
families are less concentrated and applying fodystplaces at the beginning of
primary education can more easily find study plagesurban public schools. In
contrast, it is almost impossible for those migrahildren without the required
certificates, living in areas where migrant fansl@e more concentrated and coming

to cities when they are older to find study plaicesrban public schools.

Conclusion

This chapter discussed the implementation of gdafiicfunding and school access
policy. Sufficient funding policy is not effectiwel implemented. Local core

governments in cities C and H do not provide sigfit funding to the local education
systems, and local education bureaus are facedhuile financial pressures to meet

the education demands of migrant students.

Non-implementation of sufficient funding policy igrimarily due to non-
hypothecation of funding for migrant children’s edtion. According to the discussion
in Chapter 3, this means that local governmentsctase not to provide sufficient
funding to the policy if they have other more imjamit goals to achieve. In this case,
the results of implementation of sufficient fundipglicy depend on the decisions
made by local governments.

There are two factors underlying the decisionsoctl core governments regarding

funding allocation. The first is self-interestechbeiour. Local core governments are
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interested in local economic growth rather than deeelopment of the education
sector. For this reason, more public money is spertiusiness investment which can
bring about even more public revenue, while edocator migrant children is left

underfunded.

The second factor is habitual behaviour. Migrankdcén’s education policy is full of
uncertainties. To meet the education demands ofamigchildren, large sums of
money are needed. Local governments have no poiperence in providing
education for migrant children and are uncertaiouatthe consequences of suddenly
increasing the funding in education on a largeescahced with these uncertainties,
local governments have become conservative in ideacmaking and therefore follow
their past habits. They are inclined to stick towantional principles in funding
allocation which have proved to have worked in gast. As a result, funding in
education is merely increased incrementally. Irtipalar, local governments are non-
responsive to the demand that more schools shaultblbit to accommodate migrant
students. Instead, local governments only coveretkgenses of headcount fees of

migrant children in the existing urban public sclsoo

The consequence of insufficient funding is thas wery difficult for migrant children
to find study places in urban public schools. Tiisans that school access policy is
not effectively implemented either. Because locavegnments are not willing to
sharply increase the funding in education, theyeht use policy instruments to
disqualify some migrant children and exclude theamf the urban public education
system. The evidence in cities C and H shows thgtamt families have to meet a
number of strict certificate requirements before dhildren in these families can be
accepted by urban public schools. Migrant childndo cannot present the required

certificates have no chance of studying in urbanlipschools.

Insufficient funding puts migrant children in a aivantaged position in urban
education. Beyond that, it is also found that mgrehildren differ in terms of access
to public schools. Some migrant children are evamendisadvantaged than others.
Migrant families tend to be concentrated in fringeas of the cities. The schools

located in fringe areas are faced with greater rarsbf migrant applicants than those
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near the city centre. Although insufficient fundiisga universal problem facing local
schools, this issue is more serious when it comethé schools in fringe areas.
Because the study places available are far excelgdatemand, these schools are
overcrowded and have to decline a large numberigfamt children. This means that
those migrant children living in fringe areas arerendisadvantaged in terms of school
access than those near the centre of the city. Wlaby because study places are
limited, local schools fill up to capacity quickiy the first year. Those migrant
children coming to the city aged eight or aboveehawch less chance than their
younger counterparts of being accepted into urhdnig@schools. In this case, public

education in the city becomes a first-come, fisstred system.
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Chapter 7 Exam-Oriented Education, Equal Opportunity in

Education, Policy and Implementation

Introduction

This chapter discusses the implementation of egpgpbrtunity policy (Chapter 1).
The central government requires urban schools teersare that migrant children can
have equal opportunity in education in urban pubtibools. As discussed in Chapter
5, equal opportunity in education refers to thresues: equal school admissions
criteria, non-segregation and equalisation of atcecleperformance. First, central
government requires that urban schools apply tmeesschool admissions criteria
when they recruit urban children and migrant cleildr Second, migrant and urban
children must study in the same classes: studgregation is not allowed. Finally,
urban schools should reduce the gap in academiorpence between urban and
migrant children. They should provide help to thoserant children who have

difficulties in their studies.

This chapter aims to answer the second group ofjsebtions of the thesis which are

as follows (Chapter 1 and 4):

Q2.1 What are the factors that affect the implementatdnequal opportunity
policy?

Q2.2 What is the impact of these factors on the impldaaten of equal
opportunity policy?

Q2.3 To what extent is equal opportunity policy effeetivimplemented? That is,
do urban schools apply equal admission criteribgwothe principle of non-
segregation and help out migrant children in stadyrequired by the central

government in practice?

This chapter consists of four sections. The fivgd tsections answer the first sub-
question. As discussed in Chapter 3, the examimderducation system (i.e. high
stakes testing) has a significant impact on edowcati equality and policy

implementation. On the basis of this theory, thetfiwo sections test whether the
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exam-oriented education system affects implememtatf equal opportunity policy. In

particular, they look at how the exam-oriented adion system affects the decisions
made by urban public schools and migrant pareris. first section focuses on the
exam-oriented activities in schools, while the secsgection focuses on the exam-

oriented parenting style of migrant parents.

The third section puts exam-oriented schools amdnps together and describes the
workings of exam-oriented education system. Itina8l the central hypothesis of the
chapter: i.e. any policy that is not in accord wttle objectives of the exam-oriented
education system will not be effectively implemehtS&uch a hypothesis argues that
the exam-oriented education system is the most rtapb factor affecting the
implementation of equal opportunity policy.

The final section tests the hypothesis in the tlsedtion and answers the latter two
sub-questions. First, it discusses the impact efetkam-oriented education system on
the implementation of equal opportunity policy. &ad, it assesses whether each of
the three policy goals relating to equal opportuiiteducation have been successfully

achieved.

The analysis in this chapter is based on the @izt data collected through in-depth
interviews (six principals, six teachers, 42 studeand one migrant parent) and
documentary evidence collected in cities C andtk$hbuld be stressed at the outset
that the findings being discussed in this chapterbased on a small sample. Some of
the findings are confined to the five schools wiwed in the fieldwork, and may not

be generalised to other schools.

7.1 Exam-Oriented Education and School Competition

This section focuses on the incentives and goals gbhools face and the decisions
that schools make within an exam-oriented educatimtem. Drawing on empirical
evidence in cities C and H, the first subsecti@taéses the rewards and the sanctions
attached to examination results, while the secoxploees competition measures
developed by local schools in response to thesarosaand sanctions.
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7.1.1 Principal Promotion and School Reputation

To local schools in cities C and H, examinatiorulissmatter. The reasons are twofold.
The first relates to the career of principals. Asted in Chapter 5, government
officials, including those in the education systemre promoted by superior
governments. The examination results are one afntb& important indicators used by
district education bureaus to assess the perforenaficlocal schools and school
principals. In those schools where students atkmtier examination results, the
principals are more likely to get promoted to aéficpositions in local education

bureaus.

The close relationship between examination resultsthe career prospects of school
principals is reflected in the regulations publghby local governments. The
Implementation Plan of School Leadership Assessménlished by the Education
Bureau of District Y in City H (2007) lists a nunmrbef indicators which are used to
assess the performance of schools. Among otharessthe document states that “the
emphasis of assessment is placed upon the “suibvstgp@rformance” dongzuo shi)i

of schools” (Article 2). The term “substantive pmrhance” has two key elements: the
enrolment rate and the examination results of siisdeThe career prospects of
principals are heavily reliant on the results ofemsment. As stated ifemporary
Methods of Principal Management of District Y intyCH: “the results of school
assessment are important standards for awardsja@)gpromotion or demotion of
principals.” (Education Bureau of District Y in €iH, 2008, Article 31)

The assessment and promotion standards in cityg ®@ey much the same. According
to the Assessment Plan of School Assessment of DistincCity C (Education Bureau

of District Y in City C, 2008), school performantescored in accordance with the
proportions of students in the schools that pasexmel in the examinations. In
particular, Article 4 of the document set out te&aeds and sanctions corresponding to
different assessment scores. Those school prisciplab are assessed as excellent or
good will be “awarded with extra bonuses and prchigeblicly within the education
system”. Those principals who fail the assessmaelhthave their bonuses cut. The
principals with the lowest scores in the assessriwenivo consecutive years will be

subject to both economic and administrative sanstio

156



The second reason relates to the reputation oftheols. As noted in Chapter 2,
parents in China are very keen for their childrerbé well-educated. To achieve this
goal, they hope their children will go to good pairty and junior secondary schools

and therefore lay strong foundations for theirriatedies.

There are no league tables in China which pubhshotverall performance of schools.
District education bureaus carry out the assessnbat the results are only known by
a small number of people who are directly involuedhose assessments. The parents,
therefore, do not have official information on thasis of which they can evaluate
whether a school performs well or not in terms x&raination results (Teacher A,
Middle School TS; Teacher B, Middle School TW; Teacher F, Middle School QT).

However, this does not mean that the parents knothimg about the school
performance. In effect, because the examinationlteegre very important to the
parents, they actively enquire about them in dfér schools through various
unofficial channels or indicators. The schools, reéfere, are differentiated by
examination results. The schools with higher exatmm scores are labelled as good
schools, while those with lower scores are labediedad schools. The reputation of a
school is closely related to its examination ressurhis is exemplified in the interview

with Teacher F:

Middle School HT is the best school in city H. Qfucse, whether it is
good or not is subjective. The general public ndiynhelieves so.
Everybody says so. It is the best school in themdnWhy does the
general public believe it is the best? First of ilhas the highest school
admission score. Second, the examination resudtgite students in that
school can achieve are also quite good.

Principal D in School TW expressed similar views:

Every family wants their sons or daughters to becessful. If a school
cannot guarantee good examination results for thdeats, who will

study in this school? The point is still that toach attention is paid to
academic results, while other qualities are ignored
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7.1.2 Exam-Oriented Activities in Schools

Since the examination results are associated Wiltareer prospects of principals and
the reputation of schools, schools compete witln edlser fiercely to help students get
better results. School activities are very examerdgd. In order to succeed in this
competition, an overwhelming majority of schooliaties revolve around improving
examination results. The fieldwork found that thesam-oriented school activities
could be broadly classified into two categories:spanel management activities and
teaching activities.

First, with regard to personnel management aatwjtihe principal assessment system
based on examination results applies to personoktypin schools as well. It is
conventional practice for schools to relate rewasdsctions and promotion to the

quality of teachers, which is measured by the eration results of the students.

For example, in 2008, Middle School TS published kheasures on Awards and
Sanctions related to Education Quajityhich explained various types of awards and
sanctions related to examination results. “If tres®es’ average scores in any subjects
are ranked as the first, the second or the thirthénsame grade, the class teachers
would be awarded with 200 Yuan, 100 Yuan and 8(hYeapectively” (Article 4.1).

The teachers who can achieve higher examinatiomescare more likely to be
promoted in schools. If a teacher wants to appiytdaching title¥* (jiaoshi zhicheny

he or she has to be subject to an assessment afr ter teaching quality. “The
applicants must first and foremost report theirssabtive performance in teaching in
the application...” (Middle School TS, 2011, Articke2). In other words, if a class
teacher wants to get higher teaching titles, hisesrclass must get better examination

results.

Second, teaching activities revolve around exananaesults. Every year, education
bureaus in cities C and H publish tBeidelines on Entrance Examinatiofisaoshi

dagang which outline the key points to be examined & éimtrance examinations. In

% The most common teaching titles teaching staffiaggor were intermediate teacherhéngiji jiaoshj and
senior teachergéoiji jiaosh)
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order to get better academic results, schools aathers strictly follow the
Guidelines Those subjects and knowledge mentioned inXthiglelinesare classified
as key subjectszhuké (e.g. mathematics, Chinese and English) or kegtpowhile
those that are outside the scope ofGhedelines(i.e. they will not be examined in the
entrance examinations) will merely be briefly mengd or may even be omitted in

classes.

It is exam-oriented teaching after all. What | teat classes depends on
what you examine in the examinations. (Teacherchp8l YC)

Maybe as you already know, education now is ragexgmatic...
Especially for those teachers in charge of graduatiasseshiyebar),
we require their teaching to be conservative. Vih&dught in the classes
will be strictly following what is expected to be&amined. (Teacher F,
School QT)

It is found in the interviews with the studentstia¢ five schools that it is normal
practice to hold in-term examinations. The studentsst participate in these
examinations. The frequency of in-term examinatimasies from one school to
another, and in-term examinations are much mowguéet in middle schools than in
primary schools. In some cases, “there are examimgevery month”. (Teacher E,
School YC)

The main reason for holding in-term examination®imake sure that the students are
well-prepared for the entrance examinations byngitmock examinations. These in-
term examinations are carefully designed by expedd school teachers who are
familiar with the entrance examinations. For exEnMiddle School QT formed an
Education Research Group (ER@adyanzy in order to improve students’ academic
results in entrance examinations. An important paERG’s work was to analyse and
predict entrance examination papers and then desigrk examination papers. As

Teacher E supervising the ERG explained in thevrder:

Huge effort has been made to analyse the EntrameeniBation for
Senior Secondary Schools...We need to build up thiéyato analyse
the examination papers. ... We not only analyse daeneation papers
of the last year, but also the past few years dmoh twork out the
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regularities hidden behind the examination pap@rsy in this way can
we make sure our students are more confident naece examinations.

7.2 Migrant Parents with Exam-Oriented Minds

This section discusses the involvement of migramépts in their children’s education.
The focus is placed upon the parenting style oframgparents: there is evidence that
migrant parents are exam-oriented. This not onlgmsethat they press their children
very hard to get better examination results, aglss the case among urban parents
(Chapter 2), but also refers to the fact that theyalmost nothing else in their
children’s education. Better education is narrodéyined by these parents as attaining
higher examination scores. The first part of thetisa discusses the socioeconomic
status of migrant parents and the support theyigeoto their children’s education.
The second part discusses the exam-oriented &tt#nd behaviour of migrant parents.

7.2.1 Family Background and Parental Support in Stdy

The socioeconomic status of parents has a veryrianoeffect on the education of
children. The concept of socioeconomic status melyi examined in social sciences
and commonly includes three dimensions: educati@t@inment, occupation and
income (Bradley and Corwyn, 2002). The socioecorostatus of parents represents
the family background of children and shapes candr opportunities and their
educational results. There is evidence that cmldrem disadvantaged families with
parents who are less well-educated and who engageorrly paid and less prestigious
jobs may have limited learning resources at homearfg, 2004) or have fewer
opportunities to participate in extra-curriculartiaties (Coleman et al., 1966;
Coleman, 1988; Sirin, 2005).

Educational resources are not evenly distributetivdren different regions. In
particular, there are far fewer educational resesirm rural than in urban areas
(Chapter 2). The result of this is that rural resid and rural-urban migrants in China
receive less education than urban residents (GiiGheng, 2008, pp.&®; Cao,
2001, p.78). The data collected in this thesis stpghis point. The evidence suggests

that many migrant parents are not well-educated.

36 migrant children and six urban children werenewed in the fieldwork (Chapter
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4). During the interviews, they were all asked altbeir parents’ educational levels.
As shown in table 7.1, only 3% had completed higdtkrcation. Two thirds of migrant
parents had finished junior secondary educatiod, 1% of migrant parents had not
completed compulsory education. There are migraneris who had dropped out of
school even before completing primary educatioud&nt BG). In comparison, all

twelve urban parents had completed compulsory eidmcaccording to the interviews

with six urban children. Two urban parents had cetep higher education, six had
completed high school and four had completed jusgmondary education.

Table 7.1 Education Background of Migrant and UrBarents

Education Migrant Parents Urban Parents
Number Proportion Number Proportion
Primary Education 11 15.3% 0 0.0%
Junior Secondary Education 43 59.7% 4 33.3%
Senior Secondary Education 16 22.2% 6 50.0%
Tertiary Education 2 2.8% 2 16.7%
Total 72 100% 12 100%

Sources: Interviews with 36 migrant and 6 urbartdchn in cities C and H

Education and employment are interrelated. Sineeotiset of the economic reform,
China has revived its meritocratic system which Ihag a history of more than 1300
years. Occupation and income are largely determmedhe education that people
have received and the skills they have learnt. Beeanigrants were not well-educated
in their rural hometowns, it is very difficult fahem to find stable and well-paid job

opportunities after they arrive in cities (Chaggr

The interviewers also asked migrant children albaiih of their parents’ occupations.
As shown in Table 7.2, more than one fifth of migrparents were self-employed.
Most of them opened up small shops or market sta#iling vegetables, repairing
shoes, or fluffing cotton fillers. Factory or comsttion work, driving and making
deliveries were also common forms of employment ragnamigrant parents.

Meanwhile, another one fifth of migrant parents evenemployed.

It should be noted that the table only lists themwcupations of migrant parents. It

was also found in the interviews that some pardotsnore than one job to increase
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their income. For example, migrant student BB regabthat his parents fluffed cotton
fillers as a main occupation. Apart from that, paents also opened up a small stall
and sold cold drinks during evenings in the sumnidris finding confirms the
interviews with government officials, who reporttht migrant parents do not have
stable jobs and are highly mobile (Chapter 6). Mueg, it also suggests that migrant
parents do not have well-paid jobs. Otherwise thveuld not do two or more jobs at

the same time.

| was unable to get information on the income ofjrait families directly from the
interviews. Instead, | use official data and ergtiresearch to estimate family
incomes. The estimated income of migrant familresity H is derived by calculating
the weighted average wage of migrants using thapat®nal distribution of migrants
as the weights. The data for the occupationalidigion is from a survey conducted
by Yao and Yu (2006), while the data for wage iffetient occupations and the average
family income is from the Statistical Yearbook 208f7City H. These two sources are
used because the occupational classifications eéhgyoy broadly match those shown
in Table 7.2.

Table 7.2 Occupations of Parents of 36 Migrantdhih Interviewed

Occupation Number Proportion
Shop/Stall Owner 16 22.2%
Factory Worker 9 12.5%
Construction Worker 7 9.7%
Driver 7 9.7%
Deliverer 7 9.7%
Salesman/Saleswoman 6 8.3%
Waiter/Waitress 2 2.8%
Other 4 5.6%
Unemployed 14 19.4%
Total 72 100%

Sources: Interviews with migrant children in citesand H

As shown in Table 7.3, nearly half of the migramscity H are manual workers in

factories or construction companies. One fifthledfh work as cleaners or waiters in
hotels or restaurants. The weighted average anmagd of migrants is 26,729 Yuan
(E2,700). This is 4/5 of the average wage of cityan the basis of this, it is estimated
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that the average annual income of migrant famiiels,677 Yuan (£ 1,500).

Table 7.3 Occupation Distribution and Family IncoofiéMigrants in City H

Occupation Average Wage Proportion
Low-Skill Service 22,728 20.80%
Manual Workers 23,427 45.30%
Retail and Wholesale 43,150 8.89%
Company Employees 39,092 13.60%
Management and Professional Staff 61,143 11.39%
Weighted Average Wage of Migrants 26,729
Total Average Wage in City H 32,440
Average Df” of Families in City H 19,027
Estimated DP of Migrant Families 15,677

Notes on Table 7.3:

(1) DI in the table refers to disposable income. lthis net income after the deduction items
such as tax and insurance are excluded from amags.

(2) DI of migrant families was estimated by assumireg the proportional gap of DI between
migrant families and the average level of city Hs\lae same as that of wage, i.e. migrant
families’ DI=19027*26729/32440=15667

Sources: Data of occupation distribution comes fidmo and Yu (2006)data of average

income comes from MBSH (2007)

It was found in the interviews that low socioecomomtatus posed considerable
difficulties to the studies of migrant studentsrsEki due to low income, migrant
children generally live in very uncomfortable emviments. In particular, most
migrant students do not have their own space atehfum study. According to an
internal survey by school QT, 76.5% of migrant stug do not have their own rooms
for studying (Principal E, School QT). The teachirerviewed described in more

detail the difficult living environments of somegrant children.

Take one of my students for example. His parerdsstaieet cleaners and
the family live in a basement. | paid a visit t@ hiome once and could
find nowhere to sit when | was there. Except fdalzle and a bed, there
was nothing else in his home. (Teacher A, Schogl YC

| know a lot of migrant students who are reallyfeahg with their
parents in cities. One of my students lives inaagfe room with their
parents. The whole family lives there. The familyed all the washing
and cooking there. (Teacher C, School FO)
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The result of this is that migrant children findlifficult to concentrate on their studies
and are frequently disrupted by daily living adies (e.g. washing up and cooking).
As Teacher C in School FO pointed out, “you caettthe children suffer with you.
This is very bad for children’s education”.

Second, the teachers and principals reported thgitant parents could not provide
basic educational support for their children. Bptimcipals and teachers pointed out in
the interviews that it is important for parentsguade their children in reading or to
help their children with assignments at home. Té¢tgosls also expect the parents to
provide as much extra-curricular knowledge as [besgd their children. But migrant

parents can do neither of these things.

There is an economic reason behind such a lackpgdast from migrant parents. As
noted earlier, migrant parents are not well-paid #us often have to do two or more
jobs at the same time to earn enough money. That iesthat they have little spare
time to help their children with reading or study.

Some teachers often require the parents to do kargetbout their

children’s education. But in fact, some migrantgoés could not meet
teachers’ requirements at all. One migrant parentmy class is a
milkman and he has to get up as early as fourwa @'clock in the

morning. Meanwhile, he also takes up other jobshm day time and
evening, thus returning home very late. It is ingdole for him to help

with his child’s studies (Teacher A, School YC).

Compared with urban parents, many migrant pareatsxat afford to buy extra-
curricular books for their children and thus arehie to provide their children with
extra-curricular knowledg@ According to the internal survey of Middle Schagr,
about one out of five migrant families had fewearthlO books and 62% of migrant
families had fewer than 30 books at home (Tablg. 7The average level of book

ownership in urban families in China is 85This means that at least 80% of migrant

3 Of course, reading books is not the only way thtowhich the students learn after-class knowledgasit to
the museum, for example, can also provide aftessdk@mowledge. Like extra-curricular books, suclivdies need
parents to invest time and money.

% It refers to all kinds of books here, not only thetbooks or books for educational purpose.
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families could not reach the average level of bowkership of urban families.

Some migrant families are so poor that every pdrasyto be spent on living expenses.
For example, at the end of the 2008/09 academit; ff&a Municipal Government of
City C granted every migrant student studying ibaumr public schools an education
voucher valued 100 Yuan (£10) which presumably c¢dug¢ spent on anything. It
turned out that some migrant parents did not sghedvoucher on their children’s

education at all, but on purchasing life necessit&tudent Al, School QT).

Table 7.4 Book Ownership of Migrant Families

Book Ownership Number of Students Proportion
Less than 10 Books 185 22.6%
11-30 Books 325 39.6%
31-50 Books 142 17.3%
More Than 50 Books 168 20.5%
Total 820 100%
Number of Books in Migrant Families
on Average (Estimated) 24
Number of Books in Urban Families
on Average 105

Sources: Data on migrant families comes from aermal survey of Middle School QT and
data on average book ownership comes from Newsdatibh Academy of China (2009).

Apart from the economic reasons, there are alsa@aguunal reasons behind these
migrant-urban children disparities. As migrant pasethemselves had received little
education, they are frequently unaware of the ingmme of helping their children with
their studies. Even though some migrant parentsvalat to help their children with
reading books or carrying out assignments, thegatdknow what to do or how to do
it. As Principal E pointed out, “a lot of migraranents did not know how to help their
children foster good reading habits” (Principal Middle Schools QT). Teacher C

described the inability of migrant parents to hiblgir children in more detail:

Migrant parents in our school do not have the @bilo help their
children with their studies. Be it economic abildy knowledge ability,
they do not have the ability themselves and thek the ability to help
their children either...including the children in oschool, when they
took their assignment home, their parents could unaderstand the
assignment. It was just the assignment for studen@Grade Five. The
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parents could only check whether the assignmemtitlysand finished.
They do not know whether the children have domeiitectly.

The interviews with migrant children confirmed tipigint:

I come from a rural village. My mother’s educatibtevel is low...My
parents do not understand my homework. | wish Ictask for help with
studying, but they are unable to help. (Student AJ)

Sometimes there are some difficult problems in @ssignments. My
parents do not know how to solve them. | cannotesthem by myself.
(Student BG)

7.2.2 Parents’ Attitudes towards Education

The interviews show that migrant parents providédelihelp in their children’s
education. However, this does not mean that migvaregnts pay little attention to their
children’s education. The point is that even thougbst migrant parents are not well-
educated, they want their children to receive aedeeducation and hold great
expectations for them. Table 7.5 shows the expenttof migrant parents for their
children’s educational achievement on the basishefinterviews with 36 migrant
children. It can be noted that more than 70% oframgfamilies (26 out of 36) hope
that their children can access higher educatiof 22 out of 36 families) hope that

their children can study in good universities inrh

Table 7.5 Migrant Parents’ Expectations for Theirldren

Expectation of Parents Number of Parents Percentage
Do Your best 3 8.3%
Good High School 7 19.4%
University 18 50.0%
Good University 8 22.3%
Total 36 100%

Sources: Interviews with 36 migrant children inyGt and H

Some migrant parents, because of their own lackdoication, are keen to provide
better educational opportunities for their childr&ome migrant parents are aware of
the link between education and employment in Clerngsciety. They attribute their

poverty to lack of education and regard their aleitds educational achievement as the
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only way to escape poverty. In order to prevenirtbkildren from living a life of
poverty, these parents are willing to devote eveng to their children’s education.

This point is supported by the interviews with grecipals:

Some of the migrant parents take education veingussdy. They did not
want the children to follow their own path (refegito no education and
no good jobs). They had a notion of wishing forgidma children Wwangzi
chenglong. (Principal B, Primary School FO)

In effect, peasants take education very seriouslgeyThope that the
dream which was not fulfilled in their life can belfilled by their
children. They hope to change their family conaidhrough education.
(Principal D, Middle School TW)

The interview with Migrant Parent C confirms thamse migrant parents consider

education to be a very important issue:

[I expect my children to] go to university at leadEducation is very
important, because | myself did not have too mudtication. If | had
more education, | believe | could have lived adyelife. Due to lack of
knowledge, | have a lot of difficulties in commuaimg and socialising
with others. Because | did not read too many bobKs]t a little bit

unconfident when chatting with others.

Migrant Parent C also said: “...As long as [my cleldr have the ability, | will do
everything | can to support them (with an ambitidase)!” The quotations above
show that some migrant parents have a strong sehsesponsibility for their
children’s social and economic well-being. Meanwhilt can be noted from the
interview with Migrant Parent C that he regardagta kind of collective glory for the
entire family if his children could be well educatand find decent jobs in the future.

As some migrant parents care strongly about theldren’s education, these parents
are strict with their children’s study. The intezwis with migrant children suggest that
many migrant parents push their children very haitth their studies, even though
they themselves could provide little help in th&ndies. Out of 36 migrant students
interviewed, 29 students (83%) thought that thairepts are very strict. Only three
students (7%) reported that their parents areyfattict and four students (10%)
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reported that their parents are not strict. Meateyhi should be stressed that many
urban parents are also strict on their childretslies (Chapter 2). The interviews with
six urban children seem to support this point. Gfusix urban children interviewed,

five of them reported that their parents are stocttheir studies, while one urban

student (Student BA) said her parents are nottstric

When the students were asked what exactly they im@arbeing strict with their
studies, most of the students said that their par@mange their after-school time for
them and require them to put academic work aboeeyéving else. The most typical
answers are as follows. “They require me to do mméwork first”. (Student AQ)
“Watching TV is not allowed unless the homeworkfirashed first”.(Student AU)
“They allow me to watch TV for one hour only.” (S&nt BL) “They do not allow me

to go out and play; they force me to stay at home, read books and study.” (Student AX)

The interviews suggest that the strictness of migparents is a reflection of the fact
that these parents are very exam-oriented. In otlueds, they press their children
very hard to get good examination results. Firsalgfsome students reported that the
parents are only concerned with the examinationlteesThey always ask me about
my examination-results. They only care about exafion results and pay little
attention to how much effort | put into my work”t(lent AN).

Second, migrant parents are supportive towards tti@idren’s hobbies such as
dancing and singing. As long as the families cdordfthem, the parents are willing to
financially support their children to further dewpl their hobbies. However, such
support is not unconditional. If migrant parentsdfithat these hobbies occupied too
much study time and have negative impacts on #weamination results, they will
interfere with children’s allocation of time andqgrere them to spend less time on
hobbies or to give them up completely (Student A@ident BB).

Third, some migrant parents also send their childoesupplementary schools in hope
that the children can get better examination resulAccording to Principal F in
College T, supplementary schools are very populét.iThey are founded by private

investors who hire experienced teachers in urbbhods to provide extra teaching to
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the students. The sole purpose of these schodls elp students achieve better
examination results. The average tuition fee is012@00 Yuan (£100-£200) per
semester (20 sessions) in city H (Principal E, 8tHQT). The tuition fee of
supplementary schools surely poses an extra fiaabcrden on migrant families.
However, some migrant parents are willing to pag thition fees charged by
supplementary schools, even though this meanghbgthave to be more frugal with
their living expenses. “Some migrant parents waalther eat less and save more so
that they could provide a better education to tlobitdren” (Principal C, Middle
School TS).

Finally, some migrant parents reprimand or phybigalinish their children if they do
not get good examination results. School teachemptained that migrant parents
know little about how to communicate effectivelythvitheir children. They seldom
think about how to help their children form positignd progressive attitudes towards
education. If their children perform poorly in exaations, seldom do they try or
bother to understand the reasons for poor acadgenformance by talking with their
children. Student BD recalled that he was reprinednoecause he did not do very well
in examinations. “My parents are super strict ongtudy. | scored 80 [out of 100] in
the mathematics test this time. They reprimandediroe.” In some cases, the parents
simply beat their children if they found their arn obtained poor examination

results.

Some parents beat their children ... Maybe it is bseahey thought
they put so much effort into their children’s edima. If the children did
not get good results, they would think the childware not working hard
and would address this issue in a simple way. (8icheacher A, School
YC)

We tell migrant parents how they should educate ttreldren. Some of
them simply beat their children. It is very simg@ed violent. (School
Teacher B, School FO).

Some migrant parents came to schools and saiccH#eaif my child is
not doing very well at school, you can just beat'hi(Principal D,
School TW)

The evidence in this section suggests that migoan¢nts are exam-oriented. Their
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attention is focused on the examination resultheir children. The reason for being
exam-oriented varies from one parent to anothemeSparents are so poor that they
cannot afford to be involved in non-academic atisi Some parents are not well-
educated, so they do not know how to upport th@iden in studying. Some parents

narrow-mindedly equate good education with goodreration results.

7.3 School Stratification in the Exam-Oriented Eduation System

This section will put the exam-oriented behavioafrschools and parents discussed in
the last two sections together and analyse theingslof the exam-oriented education
system. The main purpose of the section is to Uinéethat the exam-oriented
education system is stable and has its own indktithe end of this section, | will pose
the key argument of this chapter: the results gfl@mentation of equal opportunity
policy depend on whether the policy is in agreenvattt the objectives of the exam-

oriented education system.

Traditionally, resources in basic education welecated unevenly, strongly in favour
of key schools (Chapter 2). Due to the advantageaess to education resources, key
schools got better examination results. This lec ®elf-reinforcing process. Higher
levels of education funding were injected into theschools to further their
development. More money available for payroll eedblhe schools to attract more
highly qualified teachers. Better academic resafiisscted more applicants and put the
schools in an advantageous position in selectilentiad students. Qualified teachers
and talented students, in turn, resulted in betéademic results and more education
funding. The result was that inequality in eduaatiesources between key schools and

non-key schools was enlarged by this cycle.

The key point is that the competition can differatat the competitors and impose
rewards or punishments to the winners and losemsolrable conditions such as
sufficient funding, talented students and qualifiedchers attract one another, helping
strong schools maintain their academic strengthlewimfavourable conditions also
cluster together as well, achieving the oppositsulte This is a type of path
dependence based on increasing returns (Chapt@n@e a school gains an initial

advantage, it would be less and less costly for dtieool to further develop its
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advantage. Talented students and experienced tsavhié automatically join the

school which spends less and less effort in attrg¢hem.

Under the banner of promoting equalised developna#ntompulsory education

initiated in 2001, central government resorted twide range of effort to reduce
educational inequality. The government advocatet thore resources were to be
channelled to rural and disadvantaged schools laadlivision between key schools
and non-key schools was also prohibited (Chapter 2)

However, as shown below, the inequality among ifie schools is at least as large as
before. There is no sign that the stratificationoam the schools has changed
fundamentally. Table 7.6 shows the difference betwlermer key schools and former

non-key schools in city C in 2007. It can be nateat education funding and teachers
with higher qualifications per student in formerykgrimary schools were 2.8 times

and 1.6 times higher than in former non-key prinsoigools, respectively. The figures

for junior secondary schools were 1.6 and 1.2 ispdy.

Table 7.6 Unequal Distribution of School ResouiiceSity C

Ratio of Education Resources of Former KeyPrimary Junior Secondary
Schools to Former Non-Key Schools School School
Education Funding in Total 15 1.2
Education Funding per Student 2.8 1.6
Teachers with Bachelor Degree or above per Student 1.6 1.2
Senior Teachers per Student n.a. 1.2

Source: Development and Reform Committee of CifCORC, 2007)

In an interview, Teacher E also pointed out thaication stratification was still in

place following the central government reform torppte educational inequality:

There are still differences among the urban pudgiwools...It was like a
pyramid-shaped structure. In every district, thame one or two schools
with a high reputation. Of course, the schools Wweleem have their own
specialties as well.

According to the interviews with Teacher A, TeacBeand Teacher E, urban schools

within the pyramid-shaped structure can be divioko three categories. At the top of
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pyramid are four or five top prestigious schoatsngxiag. These schools attract the
most talented and the best teachers. In the middieformer key schools. At the

bottom are a large number of so-called normal sishipatong xuexiap

There are four reasons behind the persistence wfa#idn stratification. First, a
school’s academic advantage (or disadvantage) tiisup cumulatively and does not
diminish simply by eliminating the label of key @ch or non-key school.
Experienced teachers would maintain a school’s r@dge as long as they are

employed by the same school.

Second, local education bureaus are still encongagpmpetition among the schools
to boost the overall quality of education. “The dbites are still doing this. This
summer vacation, city H is still holding the comfienh for beacon schools
(shifanxiag and reputational schools{ngxiag” (Teacher E, Primary School YC). No
one now mentions key schools or non-key schools, former key schools are
relabelled as “beacon schoolsh{fanxiag which enjoy the same kinds of advantages

as before (Chapter 2).

Third, the school selection fee is another factat tresults in inequality between
schools. The number of applicants to a school etfléhe popularity and the demand
for education resources in that school. Theresispply and demand principle in place.
The top schools are most oversubscribed and clagder school selection fees than
any other schools in the pyramid. Take city H faample, the referenced school
selection fee set by local education bureau¥ 5,000 (£2,500). In practice, this

becomes the minimum amount of school selectionttieeschools normally charge.

For top schools, the school selection fees can sbhéigh as¥ 80,000 (£8,000) -
¥ 100,000 (£10,000) (Principal F, College T).

Even though the schools with good examination testdnnot get additional funding
from the government for better examination resastshey used to do (Chapter 2), they

can get additional funding from the parents infthren of school selection fees. During

%" The school selection fee is usually a one-off fee.
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the interviews, Teacher F in School YC revealed tha quota of students paying for
school selection fees in each school is 15%. Th&t say, for every 100 students the
school recruits, 15 of them can be school seledtadents Zexiaosheng For a top

school which recruits 180 students every year, dtigool can gefY 2.2 million -
¥ 3million® (£216,000 — £300,000) in additional funding byrgirag school selection

fees. If the schools use additional funding torgjtken their academic advantage, the
inequalities between urban public schools will kentained or even deepened.

Finally, as long as competition remains, enduriclgos! stratification will continue as
before. As noted in Section 7.1, under the examnbed education system, schools are
under huge pressure to compete. The leading sclanelsoncerned with protecting
their advantaged position, while disadvantaged alshwill seize every opportunity
available to shorten their gap with the leadingosthi This competitive spirit
maintains the gap between schools and thus largiébets many external efforts

aiming to promote educational equalities.

The analysis above demonstrates that the examtediesystem, as an institution, is
very stable. The result of such stability is thHet tlecisions and behaviours of policy
actors are systematically produced and reprodudsdong as the entire education
system is exam-oriented, schools, parents and rstudeill keep pursuing better

examination results. In return, as they are pugsgmod examination-results, they are
maintaining the exam-oriented education systensulth an institution, pursing good

examination results is the only choice the indialducan make. Put differently, the
institution and the individuals “lock in” each othe

The implications of the stability of the exam-otieth education system to policy
implementation are that this system per se is vesistant to external interventions.
Such an exam-oriented education system results iheneducation policy formulated
at the beginning of 1980s, and demonstrate theacteistics of path dependence in
the follow decades (Chapter 3). If the objectivegdolicy is to discourage individuals

from pursuing good examination results, it is vekgly that the policy will not be

% The figures here are calculated as folloW&)x15%x80000=2,160,000; 180x15%x100000=3,000,000
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implemented. Conversely, if the objective of a pplis to encourage individuals to
pursue good examination results, this policy igliikto be easily implemented. In the
next section, | will test this argument using egogbortunity policy (including school

admissions, non-segregation and educational eqtialispolicies) as the example.

7.4 Implementing Migrant Children’s Education Policy in an Exam-
Oriented System

This section discusses the policy results of themewrriented education system. Four
issues are covered in this section: schabhissions criteria; non-segregation and
academic support in urban public schools; academic difficulties facing migrant
children and equalisation of academic performancarban public schools. All four
issues are directly relevant to equal opportunitycy (Chapter 1 and 5). The focus of
analysis will be on the extent to which the centgavernment policy has been
achieved and the extent to which the evidence stgpfplee argument posed at the end
of Section 7.3.

7.4.1 School Admission Criteria

Due to school stratification, different schools éadifferent numbers of applicants.
When a school has more applicants than it can aowmiate, urban public schools
have three methods to select students. The firéhodeis computer lotteryweiji
paiwel). This is the most basic, and the only officialcognized, method of selection
for school admissions. In other words, every ajplicshould in theory be accepted
into urban public schools via a computer lott@fducation Bureau of City C, 2011,
Education Bureau of City H, 2010). It should beessed that this method only applies
to those students who live within the catchmenasiref schools. The students living
outside the catchment area of the school will n®tcbnsidered by the computer
system (Principal C, School TS).

The second method is the use of school admissiantance examinationsukue

kaosh). The school designs admission examinations aqdines applicants to take
them. The students with high examination scoressatected into the school. The
purpose of setting up admission examinations issdtect in students with high

academic ability to maintain or strengthen the aleacademic performance of the
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schools.

The interviews with students and principals suggestt selecting students by
examination scores is a common practice amongdheoss. “You can choose to be
allocated by the computer system or apply for ttteosl that you want to go to. Of
course, whether or not you can attend that schepkenids on your examination
scores.” (Student AE) “We can participate in coneplivttery. But if we want to attend
a specific school by ourselves, we have to take #&xaminations of that
school.”(Student AU) “You have to take the examrad if you want to attend that
school. As long as your examination scores are ggod can attend that school.”
(Student BB)

The interviews with school teachers and princigaiggest that some migrant children
are behind with their studies. The school doeswanit to be overburdened helping
these migrant children or to have its standardsrdaimed by these children. So the

school uses entrance examinations to exclude thdlsieen.

Only good students were enrolled...| do not mean thelyave well or

anything. It is just that they can catch up witkithstudy and we do not
have to worry about them too much. And they denratei good

ability....It is because our school could not takalinthe applicants. For
instance, we had 10 study places left but theree &0 applicants. We
would hold examinations and recruit some good stiedé/NVe had no
other choice but to select by academic merit. (lea€, School FO)

As long as they meet the certificate requireméntaey can apply [for
study places in our school]. Then we will hold exaations to select
those good students...We have no other choice. (Pah&s, School TS)

One point is worth special attention. The fact thath the principal and the teacher
reported having no other choice confirms the arqunrethe last section: the schools
are “locked in” to the exam-oriented system. Almegtrything that a school does has
to serve the purpose of achieving good examinatsults. The central government
forbids local schools at the compulsory educatitages (i.e. primary schools and

%9 See Section 6.4
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junior secondary schools) from setting up entragxaminations or selecting students
by examination scores (Chapter 2). So what thedshare doing is actually a breach
of the Compulsory Education Laand a non-implementation of the equal opportunity
policy. The law is being violated because followitige law will harm the local
schools’ interests. The policy is not implementedduse its goal runs counter to the

exam-oriented education system.

The third method of student selection is throughrgimg school selection fees. If a
migrant student cannot find a study place via tmputer lottery or school admission
examinations, the parents of the student have yofggaschool selection fees if they
still want their child to study in an urban pub8ichool. As the central government
forbids the schools from charging school selectems (Chapter 2), school admission
methods of this kind are also in breach of the dad represent a non-implementation

of the equal opportunity policy.

The fieldwork suggested that most migrant famitaanot afford the school selection
fees. None of the students interviewed paid schelgction fees when they applied for
study places in cities. As noted earlier, a majaoit rural-urban migrants are engaged
in low-wage jobs. In city H, the annual disposabl@me (DI) of migrant families is
estimated to bé&’ 15,678 (£ 1,500) on average (see Table 7.1). Teens an ordinary
migrant family will have to pay at least 1.5 yeatsposable income in order to send
their child to an urban public school which charges minimum school selection fee
of ¥ 25,000. This is a large sum of money for an ordimairgrant family. Moreover,
even though some relatively wealthy migrant famsilkee willing to pay or can afford
school selection fees, the chances that they aaoh their children to top schools are
extremely slim, because the school selection feethase schools are equivalent to

5.3-6.6 times the annual income of an ordinary emgfamily.

This discussion on school admission methods sugdleat migrant children have to
compete for study places if they want to attendoaersubscribed school. This is a
consequence of the exam-oriented education sys¥egnant students have to either
demonstrate that they have strong academic abilittecome from wealthy families.

Otherwise, their admissions will be determineddiyelry.
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7.4.2 Non-Segregation and Academic Support

Non-segregation is an important part of the equaoctunity policy. The central
government policy requires that urban public schquit migrant children in the same
classes. Segregation of students is not allowets. i§Ho ensure that migrant children
can have the same opportunities as urban childreeir learning (Chapter 5). None
of the schools interviewed put migrant children Separate classes (Chapter 8).
Equally, none of the students reported that theseevelasses (as far as they knew)
consisting of only migrant or urban children. Thegortion of migrant children varied
from one class to another. In this thesis, the qrign of migrant children per class
was higher in suburban schools (i.e. the schootbenfringe areas of the cities). For
example, School TW is near the city centre. Therinéws with the students in this
school suggest that the proportions of migrantdeéil in different classes ranged from
30% to 50%. In comparison, the interviews with #tadents in School TS in the
fringe area show that the proportions of migrarnitdcn were often above 50%. In
some extreme cases, there may be only four owfigan children in the class (Student
BC).

The teachers in Middle School QT, TS and TW albrégd that the examination scores
are the only factor that the schools consider enaburse of student allocation. This is
common practice in junior secondary schools. After students are accepted in the
school, they are ranked in accordance with theescitrey get in the examinations. The
school then allocates the students to differergsaa in accordance with their rankings
so that each class has students with differentescadabilities. Moreover, the schools
also endeavour to make sure that the proportiorstuafents with different academic
abilities in each class are roughly the same. Sspploere are 300 new students to be
allocated to 5 classes. The school will make shia¢ ¢ach class has 20 students who
are in the top 100 in the rankings, 20 studentbenmiddle 100 and 20 students in the
bottom 100. None of the principals and teachersrimgwed said they allocate the
students on the basis of thekoustatus. But Teacher F in School QT did point oat th
it might be worthwhile to consider the role of ttekoustatus in the course of student
allocation.
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There are too many factors in place if we consttlerfactor ofhukou
status. Whether we should factor this in is a emgjé to us. In the future,
maybe we should consider whether to factor it ithsd migrant students
will not be too concentrated in some classes.

The central government requires local schools tp Ineigrant children who have
difficulties in their studies. This is to ensurathmigrant children can catch up with
urban children in their studies and the gap betw®en groups of children can be
reduced (Chapter 1 and 5). It was found in thervidgvs that every school organises
after-class sessions to help migrant children wigoséruggling with their studies. In
some cases, the assistance in study takes the dbmonme-to-one tutoring between
teachers or top-performing students and migranidiem (Teacher C, School FO;
Teacher F, School QT). In other cases, the scheitiiset up evening classes for all
struggling migrant students. Both one-to-one tuprand evening classes are free of

charge. (Principal C, School TS)

The evidence above shows that the policy in refattonon-segregation and academic
support is being effectively implemented. Even gtoumigrant children have to face
stringent selection procedures before they entesthools, once they are accepted by
the schools, they can study in a non-segregateti@péul environment.

It should be noted that the effective implementatid non-segregation and academic
support policy is closely related to the exam-dedreducation system. First, although
the policy goal of non-segregation is achieveds tisi not because local schools
intentionally mixed urban and migrant children le tsame classes, but rather because
student allocation is solely based on examinatesulis. As it happens, there is no

segregation of students under such a student abboaaethod.

Second, it can be argued that the favourable messuming to help migrant children
in study simply represent the exam-oriented behasiof local schools. Before 2001,
local schools were not accountable for the exananatsults of migrant children who
were often placed in separate classes from urhalests (Chapter 5). Whether or not
migrant children could achieve good examinatiorulteswvas irrelevant to the overall

measure of local schools’ academic performance.th@t time, there were no
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favourable measures to help migrant children witkirtstudies in urban public schools
(Lv and Zhang, 2001). After 2001, central governtrgmiicy required local schools to
treat urban and migrant children equally. After raig children are accepted by an
urban public school, the examination results ok¢hehildren are taken as part of the
overall academic performance of that school. Thisams that the educational
outcomes of migrant children and the reputationsrb&in schools are linked together.
It is in the interests of local schools to help ramg children achieve better

examination results.

The analysis above further confirms the argumerdeiction 7.3. The exam-oriented
education system is a very strong institution. lLazhools are highly motivated to
pursue better examination results. The policy m&dgtio non-segregation and academic
support is effectively implemented because theativjes of this policy are in line with

the exam-oriented education system.

7.4.3 Academic Difficulties of Migrant Children

The interviews with migrant children show that #aeildren do encounter difficulties
in their studies while they are in urban school®n& migrant children reported that
they lag behindn their studies compared with urban children. Tikigspecially the
case for those migrant children who did not statrteducation in urban schools at the

very beginning but came to cities when they wedeol

This issue is caused by inequality in the standafdeducation between rural and
urban schools. As discussed in Chapter 2, the &idneh standards in rural schools
tend to be much lower than those in urban schddisrefore, when rural children

migrate to cities, some of them find that theirdmraic abilities are below the average
level of urban public schools. They tend to finétthhey do not have as good a
foundation as urban students. In particular, songgant children reported that they
have difficulties in understanding what the teastae talking about in class. “When |
first came to school, my study was not good, bexdhe knowledge that was being
taught here was different from what | had learntha hometown school” (Student
AG). Teacher B in School FO raised the same issulea course of interview: “I have

a student who came to this [primary] school whemias in Grade 3. He learnt very
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little before he came here. In three years in rachlools, he had mastered very little

knowledge.”

It was found that migrant children find themseNegging behind most in English. “I
could not speak English when | was here at firgtidl not learn English in primary
school, so | could not catch up at first.” (Studai) Urban Student AT also reported
this issue: “we started to learn English from GradeSome of my migrant classmates
started to learn English in Grade 3 or even latkey have to concentrate on English

first”. Teacher C in School TS confirmed this dgrihe interview:

The new term started in September. There was aantiggtudent who
was not registered until October. He told me he exkr learnt English
in his rural school. The urban students in our stihad been studying
English for years since primary schools. At thatej he knew nothing
about English other than a handful of letters. ldd to start from zero.
(Teacher C, School TS)

Catching up with peers is a challenge but does mextessarily constitute an
insurmountable difficulty to migrant children. Ftrose children who lag behind in
their studies, it is often just a matter of spegdimore time and effort to work on the
subjects in which they have trouble. Meanwhilealachools are willing to help these
children, as shown in the previous subsection. dfbee, most students are able to
catch up with peers. None of the students repadtieg still lagged behind in their
studies when they were being interviewed, but ithne that the students had needed to
catch up with peers varied. For example, Studentégdrted that it took him one year
to catch up with his fellow students, whereas StudeX spent three years before she
finally could catch up with her peers. Nonetheldlss,interviews suggest that lagging

behind is a short-term issue.

The problem of a more complex nature is the acacl@n@issure that migrant children
have to face on a daily basis. When the studente asked about whether they had
any difficulties in study, academic pressure wahaeuit exception the first answer they
gave to the interviewers. Student AP’s answer wagcal among the interviewees:

“Not many [difficulties]. | just think the pressute study is quite huge.” It seems that

academic pressure is a long-term difficulty thdtofes migrant children throughout
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the entire course of their compulsory education.

Within the exam-oriented education system, mig@nidren feel academic pressure
from various sources. First, the schools ask migchildren to work hard in school
and finish a large amount of homework after clagSextion 7.1). In cities C and H,
there are normally six classes in primary schont$ @ight classes in junior secondary
schools every weekday. Each class lasts betweesnd(5 minutes. After classes,
migrant children then also have to work for houssfinish their homework (see

below).

Moreover, the interviews with the students sugtfest there is a notable difference in
terms of workload between primary and junior seempdschools. Primary school
students normally have less homework, while thekiead rapidly piles up once
migrant students enter into higher grades of stidhe following quotation comes

from the interview with a primary student when hasvasked about his workload.

Not too much [of workload]. It is quite relaxing..lhave more
assignments to do before the examinations, normaiking until nine
or ten o’clock in the evening. At other time, | n@lly finish it at seven
or eight o’clock. Sometimes, when | am productivean even finish it at
school. | don’'t have time to play on weekdays... [Bubave time to
play on weekends. (Student AC)

In comparison, the answers given by middle schamlents were typically as follows:
“l usually finish my assignment at about ten o'&dqStudent AP) “I usually finish
my assignment later than ten o’clock.... | do notéhtno much time to play, because |

have to attend cram classes on weekends.” (Stigint

The majority of the primary school students intewed do not think that their
workload is heavy. “Relaxed” or “quite relaxed” dte most frequent answers (13
out of 15). In comparison, during the interviewgina of the junior secondary
students claim that they are relaxed in their gsidThey all report being assigned
with a lot of homework and have little time for ertainment. Some even have to

attend classes on weekends.
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The second source of academic pressure comes élow fstudents. The students are
aware that examination results are very importathém, so they compete with each
other intensely to get better results in examimestidl think good students are very
close in ability. When | compete with them, | feelme pressure” (Student AP).

Finally, the parents also impose pressure on tigidren. Migrant parents press their
children very hard on study and ask their childterattend supplementary classes
(see Section 7.2). The result is that migrant candeel stressed. As Student AN in
Middle School QT recalled:

My father required my kid brother to stay in theptdéen in the
examinations...Sometimes my brother told me he feffehpressure. He
said he was doing his best, but our parents wiredt satisfied.

Some migrant children complain that they feel hpgessure because their parents

keep pressuring them about their studies.

Well, my parents would tell me: “if you do not syubard, you will not
get a good job in the future. If you cannot findaod job, we will have
no future. If we have no future, we will not havey@od living.” They
kept telling me this. | felt quite annoyed. | wouédk them not to
compare me with other students and force me tangithang (Student BJ,
School TS).

The interviews with urban students suggest thatettehildren also feel pressure in
their studies. Within the same exam-oriented educatystem, the pressure comes
from schools, fellow students and parents. Howeter, key point is that compared
with urban children, migrant children are put immare difficult situation. This is
because they lack in financial support from thairgmts and in some cases grow up in
families with inappropriate parenting styles (Sewti7.2). This implies that migrant
children have to work very hard, often even hattian urban children so that they
can catch up with their fellow students or achibetter examination results than their

peers.

The interviews show that migrant children do woetywhard. This is the point where
the parent-child relationship comes into play. Ascdssed in Chapter 2, the family
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relationship in China tends to be characterisedabynutual agreement between
parents and children. Parents press their childegp hard in their studies, because
they think it is for the children’s own good. Ag fas the children are concerned, they
understand and accept the intention of their pareltis the same for migrant
children. Even though they are under pressure, digege with the parenting style of
their parents and accept that they should work .haMhen | was studying, my
mother is always there to monitor me. So | haveim@ to play... In my opinion,
students should be in such a stretched state d@y.5t{5tudent BP) “My father is very

strict on me. | think it is good for me. It suitss nole as my father.” (Student BL)

Four out of six school teachers and three out »fpsincipals mentioned in the
interviews that some migrant children work hardeant urban children. Migrant
children are aware that their parents send thenortian public schools because the
parents hold great expectations of them. They a@ethat their parents invest a
great deal of time, energy and even money so het tan have better educational
opportunities in urban public schools. As Studef® #aid, “I understand my mother
and father; they work very hard [to earn money] and living expenses here are very
high”. Such a mutual understanding between miggarents and their children
motivates migrant children to cherish the educaiapportunities they have and to
study harder than urban children. As Teacher D nm&y School YC described

during the interview:

Relatively speaking, migrant children were moredhaorking. They

knew it was very difficult for their parents to aamoney in cities, so
they cherished every opportunity the school orrtparents gave them.
For example, we organized migrant students to @patie in a poetry
competition...we spent a lot of time rehearsing.rbdan children were in
such a situation and were required to rehearse dimletime again, they
would definitely have complained.

7.4.4 Academic Performance of Migrant Children

The central government policy only requires urbablisc schools to reduce the gap
between urban and migrant children in academicopsidnce. It expects the gap in
academic performance to narrow, but does not expéptant children to attain the

same examination results as urban children (Ch&pter
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The academic performance of students is closelgte@l to their socioeconomic
status. For example, on average, students fromlié@mwith lower socioeconomic
status in the US and the UK tend to perform less well in examinations (Sirin, 2005;
West, 2007). The interviews with the students, heex and principals in a Chinese
context do not seem to support this point. Most ramg families have lower
socioeconomic status than their urban counterpartsties C and H (Section 7.2).
However, it appears that not only can migrant ebitdcatch up with urban children in
their studies in urban public schools, but manyttltgm also outperform urban

students in the examinations.

During the interviews, both teachers and studemtslifferent schools gave some
general comparisons between the migrant and urbdairen’s examination results.
Among the interviewees who touched upon this issoag of them reported that the
examination results of urban children were betiad only one interviewee (Student
AV) reported that the two groups of children weoaighly the same in academic
performance. All the other interviewees reportedt tmigrant children get better
results in the examinations. “In our class thee rmany students who worked very
hard after they came to city C, so they got vergdyacademic results” (Student BG).
“There is a conspicuous difference in terms of aoad results. Sometimes migrant
children did better in the examinations”(Princif@l School TS). “There is not too
much difference between migrant and urban studdmis,it seems that migrant

students generally get better examination res(8&ident BB).

During the interviews, the interviewers also askkd students whether the top
students in the classes were migrant or urban remldAll of them reported that a
majority of top students are migrant children. “Tdare more migrant students who
are at the top of the class rankings in examinagsnlts” (Student AL). “The top ten
students in our class are all from outside city(Student AP). “There are several
migrant students in our class who are the top stisda our year” (Student AY). “The

best student in our class is a migrant studentid&tt Bl).

One explanation for such an unexpected result ditypomplementation is that
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migrant students worked so hard that they offseir town disadvantages in family
background. During the interviews, both teacherd stadents themselves believed
that working hard is the single most important abod for success in school

examinations.

| think, for a migrant student, regardless of hosompthe family is...
even though the student has nothing or the paeentéliterate, s/he can
still get good examination results. The main problethink lies in the
students. If s/he wanted to get better examinasults, he could always
make it, as long as s/he is not too much belowamesimtelligence...The
family is just an external condition and | think ig not the most
important issue. (Teacher F, Middle School QT)

They [urban students] do not study hard. Maybe thatecause their
family background is too well-off. | don’t know whit is as if they do
not care about their studies. | have several clagssmwho are like this.
They have a very good study environment, but they \ery easily
distracted by other things or people. (Student AJ)

| think as long as you work hard you can get bettexmination results,
regardless of whether you are a migrant or an usbadent. | think the
study methods and diligence are more importaniid&tt AR)

Moreover, it seems that such an “offset” effect carly take place in an exam-
oriented education system. As mentioned earliex, afrthe features of exam-oriented
education is that both study and teaching actwitieus on a very narrow domain of
knowledge that is expected to appear in entranaengations. In order to get better
results in the examinations, good understanding aswlirate memorisation of the
knowledge taught in school are crucial. Migrantidii@n may have very few extra-
curricular books to read and their parent may rotble to afford the money or the
time for the development of extra-curricular knogige, but they may still get better
examination results if they spend more time thdvaarchildren in going over what

they learn in classes again and again.

The finding that migrant students can outperforivaanrstudents should be interpreted
with some caution. Such an argument is made obahkis of a small sample. Such an
argument cannot be generalised to the entire cawuopuleducation system. The

evidence presented above only shows that migramtests can outperform urban
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students in the five schools interviewed. Theirdgraic performance vis-a-vis urban

children in other schools (especially more prestigischools) is unknown.

Furthermore, it is also inaccurate to conclude thatacademic performance of all
migrant children is better than urban students. &omyrant students do struggle in
their studies in urban public schools. Even thohgth teachers and students believe
that student diligence is the single most imporfaator that affects their examination
results, the role that the parents play shouldbeotinderestimated. In particular, the
attitude of parents towards education sometimes Ineag very important factor in

determining the examination results of their clahdr

The interviews suggest that not all migrant paretase about their children’s
education. In some cases, migrant parents aredootp have any time to think about
their children’s study (Teacher C, School FO). thep cases, migrant parents do not
take education seriously and simply regard scha®lseing organizations to take care
of their children for them.

They [migrant parents] held different attitudes &o8ls education. They
thought it would be enough as long as their chiidreuld grow up and
be healthy in schools. Sometimes the teachers rogla little bit strict

on their children’s studies. The parents wouldicgé the schools for
providing a poor education service. (Principal Bh&ol TW)

As mentioned in Chapter 2, mutual agreement betwezparents and the children is
the foundation of the diligent working spirit of gnant children. If the parents do not
care about education, the children may not be ratad/to work hard. In other words,
if the parents are not strict on their childrenfadées, the children may lose self-
discipline. In this case, the children tend to perf badly in class and their

examinations. The interviews with both teachersstodents support this point:

His father is a construction contractor. ... [Thisgrant student] eats
snacks all the time, even in the class...| talkedita: “do you have
anything else to do other than eating?” He repligaitending the
classes”. | asked him whether his parents had egyirements of him.
“Behaving well in the classes”, he told me. | saidhat about the
examination results?” He told me: “never mind, wdl vpay the
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money”... His study is not good. | guess familiexlithese are more
interested in earning money, but pay little atemtio their children’s
studies. (Teacher A, Middle School TS)

The parents of that [migrant] student do not disog him well. His

parents do everything they can to make more maddeyis overlooked
by his parents...His parents bought a computer fior. lle does not do
his homework after school anymore and plays orctimeputer until very
late every day. (Student BD)

For those students without strict parental momigyritheir academic performance will
be further compromised by a disadvantaged familgkpoound. Therefore, the
academic performance of migrant children tends ¢opblarised in urban public
schools. Either they are among the best or amoagmirst in class. The interview
with Students Al confirmed this point: “good stutiemre migrant students and bad

students are migrant students as well”.

Conclusion

This chapter has examined the implementation ofaleapportunity policy. It
answered the second group of sub-questions ofhib&ist Compulsory education in
China is exam-oriented. Such a system can havenpact on almost every education
policy formulated by the central government. Thaaadion policy related to migrant
children is no exception. Under the exam-orientddcation system, all activities in
the school revolve around examinations, and lodabsls compete fiercely with each
other to get better results. The pressure to caenpahes from both the governments
above and the parents below. The schools with goamination results will be
rewarded by local education bureaus and enjoy & rfaxourable reputation among

the parents.

Under the exam-oriented education system, the tadteof parents focuses on the
examination results as well. Compared with thelranr counterparts, migrant parents
tend to be less well-educated and do not have patil-and stable jobs. This is in line
with the findings in the existing literature. Migitaparents cannot provide as much
support to their children as urban parents do. Tdreyeither too poor or too busy to
provide extra-curricular knowledge to their childreBesides, migrant parents

frequently do not know how to help their childrerittwreading and doing the
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homework. But this does not mean that migrant garelo not care about the
education of their children. In fact, some migrpatents believe that education is very
important and hope that their children can receixgood education in urban schools.
In practice, some migrant parents are very stricttleeir children and press their
children very hard to get good examination resdltese migrant parents arrange their
children’s work schedules and require them to putlys above everything else.
Entertainment activities and the development ofled must not have any adverse
impact on examination results, otherwise thesevitie8 will be cancelled. Some
migrant parents do not communicate with their abitd effectively. They simply

reprimand or beat their children if they do poarytheir examinations.

The exam-oriented behaviour of urban public schaold parents constitutes a self-
reinforced system. The parents compete to sendchidren to the school with good

examination results and the schools compete toebegnized as reputational or
prestigious schools. Due to the competition, scltaltification emerges and becomes
stable in the long run which further strengtheresithportance of examination scores.
The result is that both parents and local schoelstick in a system where their only

choice is to be exam-oriented.

The exam-oriented system provides a strong incertovparents and local schools.
Any policy which requires parents or local schawds$ to be exam-oriented will not be
implemented, while any policy which is exam-orightewill be effectively
implemented. The central government policy requicesl schools to apply equal
school admission procedure. Because such a pobeg @gainst the exam-oriented
education system and harms the interest of lotelds, it is poorly implemented. The
schools are interested in “cream-skimming” and cdeleose migrant students with
strong academic abilities. If migrant children cahmlemonstrate these academic
abilities, they will have to pay school selecti@es$ or leave their fate to a computer

lottery.

The central government policy forbids local schdolput migrant children in separate
classes. No school interviewed reported this reguideing violated. But this policy

goal is achieved not because local schools intealiiyp mix migrant and urban
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children in the same classes as required by theypdlut rather is the by-product of

student allocation on the basis of rankings by eémation scores.

The central government policy asked local schamlseip out those migrant children
who have difficulties in their studies. This polisywell-implemented because it is in
agreement with the exam-oriented system and setsnterests of local schools. The
examination results of migrant children are takenpart of schools’ performance.
Urban public schools are incentivised to help ouwgramt children, because this will

improve their own overall academic performance ab.w

Some migrant children did not attend urban schéwish the start of their primary
education. They studied in village schools for & fgears first and then came to the
cities when they were older. Due to poorer edupatitandards in village schools,
these children lagged behind and were likely tstoeggling academically when they
first arrived in urban public schools. With the peidf local schools, most of these
children can catch up with their peers. Howeveis tioes not mean that migrant
children do not encounter any difficulties in urbsghools. On the contrary, they have
to deal with huge academic pressure on a dailysbasithin the exam-oriented
education system, both the schools and parentss giesm hard to get better
examination results and they also have to compgtepgers in the examinations. This
means that the role that local schools can playelieving the difficulties facing
migrant students is rather limited. The difficuliglated to academic pressure is
systematically produced by the exam-oriented ettutatystem and urban public
schools can do little about this.

Some migrant children work very hard or even harti@n urban children. These
children understand the expectations of their gareand thus endure academic
pressure and their parents’ strictness. The restiftat many migrant children can get
better examination results than urban children e same classes. The central
government policy only requires local schools t¢phaigrant children catch up with

urban children, but does not expect migrant chiidcebe as good as urban children in
terms of their examination results. Existing literea on academic performance of

students in the UK and the US suggests that onageethe children from lower
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socioeconomic family backgrounds tend to do lesHl wmethe examinations. The
findings in this chapter do not seem to support ffoint. Migrant children are from
lower socioeconomic family background, but many nauig children outperform urban

children in the classes.

It should be noted, however, that migrant childege found to outperform urban
children in the same classes only. The relativelataéc strength between the two
groups of children within the entire education eystis unknown. Furthermore, there
are some migrant students struggling academicallurban public schools. These
children tend not to have strict parents and mayhbeoas diligent as other migrant
children. They are often among the worst in thdasses. This means that the

academic performance of migrant children tendsetpddarised.
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Chapter 8 School Support, Social Integration, Policy and

Implementation

Introduction

This chapter examines the implementation of sclsoglport and social integration
policy (Chapter 1). Central government policy regsithat urban schools should
provide support for migrant children so that thebéddren can adjust to their new
study environment (Chapter 5). This policy consgdtswo issues: school support and

social integration.

Urban schools are supposed to support migrant reimldThe objective of school
support is that migrant children are able to irtégrthemselves into the new study
environment. According to the policy, school supporcludes keeping frequent
contact with migrant families, getting to know th&mily conditions and helping out
those children with psychological difficulties (SZQ03b, Article 4).

However, the policy goal relating to social intdgra is less clear. First, the central
government fails to provide a clear definition sfudy environment”. It does not state
clearly whether it refers to the environment inambschools or the environment in
cities more broadly (Chapter 5). Within the constisaof this thesis, | take the former
interpretation as a working definition, equatinge tetudy environment with the
environment provided by the urban public schooleer&fore, the policy goal of
adjusting to the new study environment in this ¢bapneans that migrant children
should be able to integrate themselves into sclifeolThe broader issue of adjusting

to urban life will not be examined in the chapter.

Second, the central government does not definentbaning of social integration
clearly. It is difficult to assess whether the pglis implemented, because there is no
definition of social integration in the policy (Qttar 5). This chapter will interpret this
concept on the basis of the discussion in Chaptérv@ll examine the concept from
four dimensions: language learning, friendship,usiipent to the new rules and

absence of discrimination.
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This chapter aims to address the third group ofcquéstions of the thesis which can

be stated as follows:

Q3.1 What support is provided by urban schools to heigramt children adjust to
new study environment?

Q3.2 s the policy goal of social integration succedgfathieved?

Q3.3 What are the factors affecting the achievementotity goals relating to the

social integration of migrant children?

The chapter consists of three sections. The fiestian discusses the intergroup
relations between migrant and urban families. mhsaito outline the context of the
implementation of social integration policy at theeal level. The second section
answers the first sub-question. It examines thepatipprovided by urban public
schools, which aims to help migrant children adjigsischool life. The last section
answers the second and third sub-questions. FRirséxamines whether migrant
children can integrate themselves into their newdiin urban public schools. Second,
it is suggested in Chapter 3 that intergroup retetiare a very important factor
affecting the implementation of social integratipolicy. On the basis of this theory,
this section tests whether the intergroup relatiogtsveen migrant and urban children
have a significant impact on the social integratdmmigrant children, and examines
the role of school support in fostering intergrorgdations and facilitating social

integration.

The analysis in this chapter is based on the @& data collected via semi-

structured interviews (five migrant parents, fivenpipals, six teachers, 36 migrant
children and six urban children). Again, it mustdbessed that the findings reported in
this chapter are based on a small sample of fikeas. Some of the findings may not

be generalised to other schools.

8.1 Intergroup Relations between Migrant and UrbanFamilies
This section discusses intergroup relations betweignant and urban families, which

serve as the context of the implementation of $dotagration policy at the local
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level. The discussion in Chapter 3 suggested tiatconcept of intergroup relations
had two dimensions, namely intergroup contact aedatchy. Regarding intergroup
contact, migrant and urban families are alienatethfone another. This is first of all
reflected in the fact that the two groups of pedpled to live in different areas of the
city. In particular, migrant families are often stared in terms of residence. Most of
them are concentrated in the fringe areas of the (€hapter 6). The alienation
between migrant and urban families is also reftbate their occupations. Most
migrants engage in unstable and poorly-paid jobkapfer 7). Moreover, the
interviews suggest that migrants are also condewtran specific factories and
companies. For example, in the food company in Eitywvhere Migrant Parent C

works, at least 95% workers in the workshops aral4wrban migrants.

The third dimension of intergroup alienation ideefed in the fact that the two groups
of people seldom interact with each other. In patér, if migrant families need help,
they always turn to fellow migrants or fellow vijers (aoxiang for help. None of the
migrant parents reported that they would ask ufaanilies for help in the interviews.

The following replies are very common among migiaentents:

I never asked urban residents for help. If my cbiddenly got ill and |
had no money, | definitely would ask fellow villagehere for help. They
[urban residents] would not believe you and thusuldlanot lend you
money. | definitely would trust my relatives hefieligrant Parent B)

| have few friends who are urban residents. How Icerpect them to
help me? We do not have too much contact with thetman residents].
We and urban residents have different circles iehfts. Occasionally |
might bump into one or two urban residents. We haste a little chat,
but have no intention of deepening our friendsfifigrant Parent E)

The second characteristic of intergroup relatiogtsveen migrant and urban families is
intergroup hierarchy. The two groups of people dblmave the same status in cities.
Migrant families are in the lower status group, &aexe they do not have the urban
hukou(Chapter 2) andheir income is lower than that of urban famili€hépter 7).
Furthermore, the interviews suggest that urbanlfesnihink that the “quality” guzh)

of migrant families is generally low. According kurphy (2004), the term “quality”
in post-reform China refers to “the innate and mad physical, intellectual and
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ideological characteristics of a person” (p.2).

The *“quality” of the population was frequently miemed when principals and
teachers talked about their impressions of migi@milies. Table 8.1 shows how many
times “quality” was mentioned in the interviews hvyrincipals and teachers. It should
be noted that during the interviews, the intervimveever initiated discussion on

issues of population qualityhe interviewees touched upon this issue unprompted.

High quality is desired and respected by societyleMow quality is undesirable and
calls for improvement. As pointed out by Murphy @29, “...although concerns about
suzhipertain to the entire population, groups in lowalued situations are seen to
need special remedial attention” (p.3). Most ppats and teachers pointed out that
the “quality” of migrant families is not as good #eey expected, or that it needs
improvement. The common lines in the interviews evas follows. “The quality of
migrantsneeds improvement”; “I have noticed a steady improvement of the quality of
migrant parents inetent years”; “By communicating with migrant parents, we think

we can also help them improve their quality”.

~

Table 8.1 Counts of Mentioning “Quality” in Convat®n

School Teachers Mentionirsgizhi Principals Mentioninguzhi
B 1 A 3
C 9 B 5
D 5 C 2
E 8 D 7
F 3 E 3

Source: Fieldwork Interviews

The interviews show that the “quality” of the pogtibn has two meanings. First, it
refers to the level of education. This means thbam residents think migrant families
are not well-educated. “Most migrants only receiv@stondary education...Their
quality level is relatively low”. (Principals E, Bool QT) Second, it also refers to
daily habits and courtesy, namely the behavioudd ef social life. The life habits of

families in rural areas are different from thoseudfan families. When rural residents
migrate to cities, they continue to follow theiralibehaviours. Such behaviours are

regarded by urban residents as backward and tmesesgiation of “low quality”. For
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example, Teacher C in Primary School FO complathatsome migrant parents wore
slippers or dusty clothes when they went to sch&ble thought such behaviours
showed a lack of courtesy and showed no respesthool staff, representing low

quality.

Migrant and urban families do not get along welthmeach other. Because migrant
families are in a lower status group in terms alome,hukoustatus and population

quality, they are looked down upon by urban farsilié appears that migrant families
do not like urban families either. They think urb@sidents are rude to them. Every

migrant parent in the interviews reported that thegerienced discrimination in cities.

Discrimination against migrants is very common. Noly in city H. It is
very common everywhere... There was a customer win@¢a my shop
to buy some stuff. He said he had no money anddvoay me back later
on. He just harassed me deliberately. (MigraneRtak)

They [urban residents] looked down upon migranteeyl thought

migrants were at the bottom of the city... Once thewses a cleaner
sweeping the floor. A local resident passed bye. sHid: “why are you so
dirty?” His tone was very rude. Then the clean¢oise also became
very rude. So they started to quarrel (Migrant RaB).

When you start to speak, urban residents will imiatet} judge you by
your accent. They will say this person is not loddden they would call
you differently and their behaviours will also bdfatent (Migrant
Parent F).

The quotations above are only one side of the sWhether an unhappy encounter is
really discrimination is worth further scrutiny. dhould be noted that migrant parents
reported discrimination based on their interpretatof rude behaviour from urban
residents. In other words, they “thought” or “bebd” that urban residents
discriminated against them. The important quesitomwhether these interpretations
reflected true intentions of urban residents. limeotwords, are those unhappy
experiences truly discrimination? The following taten from Principal C suggests
that sometimes they are not.

Sometimes, migrant parents had the feeling of lelfresteem Zibe)).
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They sometimes jumped to conclusions too fast.éxample, once we
distributed textbooks to the students. It happettet some of the
textbooks were not delivered to us on time and rargrant student did
not get his copy. The parents of this student sgoinworried. They
suspected that the school had discriminated agthiest child and did
not distribute the textbook to their child. In fadhis was just a
misunderstanding. (Principal C, School FO)

The quotation above has a very important implicatlbconfirms the existing theories
that discrimination can be self-fulfilling. As disssed in Chapter 3, the people in
lower status groups may have feelings of low ssiéem, which is defined as “the
general sense of low self-worth” on the basis afiadlocomparison (Myers, 2007,
p.51). There has been evidence that the peoplelovittself-esteem may worry about
or expect discrimination (Steele and Aronson, 1995; Steele et al., 2002; Wright and
Taylor, 2003). This can result in people in lowéatss groups attributing certain
behaviours to discrimination. For example, a perBora lower status group may
attribute the rude behaviour of another person inhigher status group to
discrimination. But in effect, the rude behavioarsimply due to that person’s bad
mood or bad temper. The implication of this is tltcrimination can become a self-
fulfilling prophecy, and these biased attributiara further alienate one group from
another Kelley and Michela, 1980; Goff et al., 2008).

As pointed out by Principal C in the above quotatisome migrant parents had
feelings of low self-esteem and worried about balisgriminated against by schools.
Therefore, when they found that their children didt receive textbooks, they

attributed this to discrimination. Based on theoties discussed above, it can be
argued that the feeling of being discriminated agfaby urban families is sometimes
self-fulfilling, and that the intergroup relatiobstween migrant and urban families can
be further damaged by biased attributions. In ¢hse, the alienation between migrant
and urban families may be systematically producetiramain stable overtime (Figure

8.1).
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Figure 8.1 Self-Fulfillment and Reproduction of Exignination

Alienation and Low R The Assumption of
7
Self-Esteer Discriminatior
Assumption Perceived
Confirmec X Discriminatior

It is important to discuss the stability of intesgp alienation between migrant and
urban families at the beginning of this chapter.ctSuntergroup relations are
systematically produced. This implies that it ma&yvery difficult for the two groups
of people to develop good intergroup relationshére is no intervention from a third
party (e.g. the local governments). Bearing thigmfim mind, | will discuss intergroup
relations between migrant and urban children inrteet section. | will also compare
intergroup relations between migrant and urban lfamin urban public schools and in
society more broadly. Such a comparison will furthgghlight the important role of
school support (which is considered as a type iodl gparty intervention) in fostering

intergroup relations and facilitating social intagon.

8.2 School Support for Social Integration: School &licy and Study
Environment

This section discusses the support available toantgchildren at the school level to
help them with social integration. Five types ofi@al measures and policies will be
discussed. They are engagement with parents, peggbal counselling, improving
confidence, equal treatment and poverty relief. rAjfim identifying the measures
and policies carried out by urban schools, theysimlin this section also looks at the
difficulties facing urban schools when they provaigport for migrant children.

8.2.1 Engagement with Parents

The central government policy requires that locélo®ls should actively engage with
migrant parents and identify the non-academic diffies facing migrant children.
Non-academic difficulties are different from acaderdifficulties (Chapter 5). It is

easier for teachers to identify the students stmiggn their studies because the
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teachers can interact with the students in thesdleg. asking the students questions)
and use examination results as an indicator. Inpewison, it is more difficult to
identify non-academic difficulties because the Iems cannot possibly know
everything happening after class or at home. Thegefit seems imperative for the
schools to co-operate with parents if they wanpitavide support for those migrant

children encountering difficulties in life and hehese children with social integration.

The interviews with teachers and students sugbasatl schools make regular contact
with migrant parents. Commonly, there are two wdysugh which school teachers
meet up with migrant parents, namely in parent mgsetfiazhanghui)and individual
meetings. Parents meetings are held immediatety #ie in-term exams. Therefore,
the frequency of parent meetings is determineddyy many in-term exams there are
in the school each year (Student AO; Teacher C, Primary School FO; Teacher F,
Middle School QT). The schools require that evemify should send one parent to
attend the parent meeting. During the meetingte¢hehers stand in front of the class
and give speeches to all the parents, summarisiegtogress and problems of the
children at school. “Usually my mum attends theep&s meeting...After the meeting
she will talk to me about my study and my shortauysi The teachers told her this
stuff...It is something like | did not listen to tieachers attentively...” (Student AQ)
“After the exams, the teachers hold the parent imgeThe teachers will report to the
parents what is going on at school. They need tantonicate with the parents.”
(Student AT)

Parent meetings are focused on the academic penfmenof students. To deal with
more specific and non-academic issues, the teaaomezs up with parents individually.
The teachers either pay home visits to migrant lfasmor make appointments with the
parents to meet them at school. The interviews watithers suggest that migrant
parents vary in terms of their contact with teash&chool YC and TW are located
near the city centre. Migrant parents in these aishare reported to be more active in
contacting teachers. Some migrant parents in thelseols do an even better job than
urban parents in communicating with local schodls. Teacher B in School TW
described:
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They all come from rural areas and respect thehtxaoszery much. They
are willing to talk about anything happening at leonirhey often come
to school and ask the teachers for help. They aree willing to open

their hearts than urban parents...They are more hanescandid. They
talk about the trivial issues and how their chifdbehave at home.

In comparison, it is more difficult for the teacken suburban schools (e.g. Primary
School FO and Middle School QT) to engage with am@irparents. The teachers
complained in the interviews that these parentsmatoknow how to co-operate with
the schools to educate their children. They are &sive in terms of engaging with
schools teachers. The teachers are concerned ti®migsue because migrant parents
are not doing a good job in providing effective gog to their children at home
(Chapter 7) and thus need more help from the scth@ml do urban children. If the
parents do not contact the school, it is morediftifor the school to find out whether
the children have any difficulties in life. This kes it more difficult for the school to
help those children who are not well-adjusted teirtmew study environment.
Therefore, both teachers and principals in thenmge/s pointed out that migrant

parents should contact the school more.

Some parents just called me up and asked me whégiechildren were

doing all right at school. Seldom did they comesttool and discuss
how to educate their children. They send theirdrkit to this school to
enjoy a high-quality education service. They do appreciate the
importance of their co-operation with schools agachers. (Teacher C,
School FO)

The school and parents should work together [tac&®@uthe children].
Migrant parents are not aware of this. Some pamrgs told us: “we are
very busy and have no time to take care of oudodnl. It is your job to
educate them.” (Principal E, School QT)

There are more migrant children in suburban sch(@@itapter 5). Because the parents
of these children do not contact the schools véisnpthe schools have to make more
effort to engage with migrant parents. The prinlgpand teachers have to actively
reach out and initiate communication with the ptseSchool FO addresses this issue
in parent meetings. “We educate our parents inrpaneetings. We talk about how to

educate the children at home and how they shouldpeoate with the teachers.”

(Teacher C, School FO) School QT holds separaténsesito address this issue. “We
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hold separate seminars every year and provideatrents with an opportunity to learn
how to educate their children at home. We let therow what they can do to co-

operate with the school.” (Principal E, School QT)

Apart from keeping in touch with the parents, stlamrschools also devise innovative
measures to engage with migrant parents. For exanguhool QT established the
Mutual Help Centre which according to Principalssthe only one of its kind in city
H. Each year it enrols the urban parents who ake aid willing to provide help for
migrant families. These parents then help the dakeatify or directly help out those

migrant families facing difficulties in life.

We hope the parents could help out parents. To dmedt, what the
school can do is limited. Our funding is limited...\lave a [urban]
parent in his 50s. It is impossible for him to pdws financial help to
other parents. So he helps with home visits. Hi&sniato the houses of
migrant families with the teachers. (Principal Eh&ol QT)

8.2.2 Use of Psychological Consultation Services

The central government requires local schools tip meigrant children overcome
psychological difficulties. This is an importantrpaf the social integration policy
(Chapter 5). It has been found in media reports @asatlemic research that migrant
children may suffer from psychological problemseafthey migrate to cities. They
may become overanxious, get worried easily or ltaffeulties in making friends at
school (Chapter 2).

Local schools can provide help at both the schodlthe individual level. The help at
the school level refers to the formal organizatiamghin schools which provide
psychological consultation services. In all fivégols studied, there are psychological
well-being offices which provide such a service.eTinterviews with the students
confirm this. 12 students in five schools reportédt they knew there were
psychological well-being offices in the school. §hneans that the students know
where they can get help if they encounter psychoébgproblems. “There is a

psychological consultation office in the school; it is in Building Four.” (Student AL)

One major problem with the psychological well-beof{jce is that it is passive in its
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functioning. The psychological advisors usually isitthe offices and wait for the
children to visit them and ask for help. If thedstnts are not willing to use the service,
the staff in the psychological well-belling officean realistically do little to help. It
seems that the consultation services are under{usell five schools. None of the
students interviewed had ever used the consultagovices. Moreover, some students
reported that the psychological well-being offiGasmiddle schools are even more

under-used than those in primary schools.

We now rarely use [the consultation services]. Sqrneary school
students use it. There is a psychological well-fpedffice in Primary
School TL. | know that a few primary school studgewent there. We use
it less in middle school. (Student AN)

Apart from help at the school level, class teactmas also provide help to the
students. The teachers reported that they arengitib help out those students with
psychological problems. However, two principals divé teachers pointed out that
what school teachers can do is rather limited. e reason is that, in practice, it is

very difficult to identify psychologically struggig students.

The students do not ask me for help very often.. &ample, some
children are not willing to communicate with th@arents. They need
help but normally do not ask you for help. Then ymed to find it out
by yourself and provide guidance [for them]. (Teaxdh, School YC)

Our teachers can help with psychological conswiteti But there are too
many students and too many problems out there. Smyehological

problems are shown on the surface, but some otrerdiidden. This
requires us to communicate effectively with theepés first. (Principal

D, School QT)

This means that even though local schools arengilio help and there are resources
and facilities available at the school level, thedsnts are not willing to seek help
from schools and teachers. This constitutes a ndifbculty to local schools when
they implement the policy formulated by central gmment. But this does not mean
that those struggling students are left withouphéhstead of making use of school
resources and facilities, the students are morkngito seek help from friends and
classmates. Among 12 migrant students who talkedtaitne issue of psychological
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difficulties in the interviews, only Student BJ @ahe would ask teachers for help and
only Student AY said she would ask her parentshi&p. All the other students said

that they would seek help from their fellow student

The students pointed out that it is easier to #&d&ut their psychological issues with
their friends. They can communicate with theirride well and their friends are more
trustworthy. “If | have psychological difficultie$,will seek help from my friends and
classmates. | tell them everything.” (Student AX) I“encounter difficulties, | think
my friends can help me more.” (Student AY) “You ctatk to your friends and
classmates. You can tell them your worries and thouthen they can comfort and
help you.” (Student BC)

One of the main reasons for some migrant studesttslincussing their psychological
difficulties with their teachers is that they ao® tshy. “I just feel awkward and do not
want to talk to my teachers about this. My teaclaeesalready very busy and tired. If
they deal with these [psychological] issues, thdl/be more tired.” (Student AQ) “If
the teachers ask me to go to their offices, | galland chat with them. Otherwise, | do
not talk to them about these issues first.” (Stadd€)

8.2.3 Improving Confidence

As pointed out at the beginning of this chapteg, ¢entral government policy does not
define clearly the meaning of social integratioheTnterviews with the principals and
teachers suggest that urban public schools havie twen understanding of the
definition of social integration. The principals dateachers also have their own
methods to test whether migrant children are imtiegk into the new study
environment. In particular, three principals andrfeeachers equated social integration
with the confidence that migrant students demotestira their social interactions. If
they find that a migrant student is lacking in ddahce when the student talks to
them, they think this student has not yet been #blilly adjust to the new study

environment.

According to these principals and teachers, theyaate to assess the confidence that a

migrant student demonstrates in social interactignexamining how he or she
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behaves when talking. Those children who lack infidence often look uneasy and

nervous. They do not speak loudly in front of teaash

The student was lacking in confidence when he spblk® voice was
very low and he did not look straight into your gyéSchool Teacher A,
School TS)

They did not dare to speak loudly. When we askedhtiyuestions, they
did not dare to answer (these questions). (Prih@p&chool TW)

There is a student in our class. | think he is vgopd. He gets good
exam results and is well-behaved. We sometimesdMetilhim stand in
front of the class and speak. But his voice isar#ly low. (School
Teacher B, School TW)

The interviews suggest that two factors may couatelto the lack of confidence of
migrant children. First, the lack of confidence nizgy the exterior representation of
their low self-esteem. “These children normally édaw self-esteem and they are not
confident enough”. (Principal E, School QT) Migrdamilies are often looked down
upon by urban families and migrant children mayenbow self-esteem due to their
family backgrounds (Section 8.1). Therefore, theyndt have the confidence to talk

with teachers. As the teachers described:

When these children are out of schools, they are different kind of

environment. This may have an impact on them...Thay be sensitive
to other people’s attitudes towards them. Or maybe because their
parents’ jobs are a little bit different. | think these factors may affect
their confidence. (School Teacher A, School TW)

| have a student. His family background is not goolde works very
hard and he respects teachers very much. This ¢fakl only one
problem though. He has low self-esteem... This i$ aaused by his
family background (School Teacher B, School TS)

Second, the lack of confidence can also be caugethfamiliarity with the new study
environment. Migrant children become very uncert#imow to speak and behave in
this new environment. They are hesitant and unedmn talking with people. This
leads the principals and teachers to think that #ne not confident.

When the students first came in, they were not lfamwith the
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environment. They knew little about city C. Thewgame the feeling
that that they were uneasy and nervous... Usually thatched how
other students talked. Then they would know howy tBkould talk.
(Principal C, School TS)

When migrant children first came to city H, they revelacking in
confidence or even had low self-esteem. (Prindipachool YC)

To help migrant children with social integratiopesial measures at the school level
are devised to increase their confidence. For thageant students who were lacking
in confidence due to a lack of familiarity with thew study environment, the urban
public school did not think there was too much ¢éodone to help these children build
up their confidence. Both teachers and principal$he interviews pointed out that,
after a while, these migrant children become aceunst to the new environment. The
following quotes are typical among the principatsl deachers during the interviews.
“Children are not like adults. They get familiartivithe environment very quickly.”
(Principal C, School TS) “Maybe in the first yetlvese [migrant] children are scared.
Maybe it is because they have just migrated tocihe It is not a problem after a
while.” (Principal D, School TW) “Maybe they [migrachildren] are unfamiliar with
the environment for the first few weeks or monthng, gradually they will feel better.”
(Teacher B, School TW)

In comparison, the schools interviewed are moreceored with those migrant
students with low self-esteem. In practice, schagport is available to tackle this
specific issue. It is found that every school ie gtudy has taken measures to help
these children overcome low self-esteem. A comnractge among the schools is to
hold events where migrant children can demonstmathers what they are good at.
For example, the principals and teachers found mhigtant children are generally
better than urban children in sports. Therefore,sthools encourage migrant children
to participate in sports events. This is to makgramt children aware that they have

some advantages and can be as successful as brlolerc

[Migrant] children’s confidence is fostered in theocess of taking part

in various activities... We held sport events call&lnny Sports”
(yangguang tiyh every year. We let them experience championships.
(Principal D, School YC)
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They [migrant children] had better physical corahs (izhi). A lot of
them could get good results in sports events. Theests in the same
classes would applaud them...We hoped they couldhrele stage
where they could present themselves. (TeacherBo@dsS)

8.2.4 Equal Treatment in the School

The school support discussed in the last threeestibss is in agreement with what is
stipulated by the central government in its som&tgration policy. Apart from this,
there are other types of support which are regaroedorincipals and teachers
themselves as vitally important in helping migrahildren adjust to the new study

environment.

This subsection will focus on equal treatment ihosds and the next subsection will
focus on poverty relief measures. The central gowent requires local schools to
treat migrant children equally. Equal treatmenteh@iainly refers to two issues. First,
migrant children should participate in the sameostlevents and have equal access to
school resources as do urban children. Secondpksleff should treat migrant and
urban children equally in their social interactiobBs#ferent treatment is not allowed in

schools (Chapter 5).

From the perspective of urban public schools, etpeatment is imperative to social
integration. All six teachers expressed this viawirth the interviews. In fact, when
the teachers were asked how the school helped miigehildren with social

integration, equal treatment was quite often thest answer.

I only know equal treatment [is helpful]. Everyorsethe same. When
there is any event, everybody competes equally.oAaycan be elected
as the student representative as long as you havahility. (Teacher A,
School TS)

The most important thing is to make sure they aeatéd equally.
Regardless of whether you have been here for a tiomg or you just
come...you will not feel you are treated differentigcause you are the
children of migrants. (School B, Teacher TW)
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We do not assign labels to the children. We dodmatriminate. We treat
migrant and urban children equally. We will not teem lose at the
starting point. (Teacher F, School QT)

At the school level, equal treatment is instituibsed. In every school interviewed,
equal treatment is an integral part of the codesoatiuct of the school. For example,
school QT has revised its codes of conduct fornemcas more and more migrant
children studied in the school. The revised vergibthe codes of conduct sets out a
series of new requirements as to how school teacirer supposed to treat migrant
children. Above everything else, the teachers nmesit migrant and urban children

equally.

Nine Migrant children touched upon the issue ofatdueatment during the interviews.
They all reported that they are satisfied with hibny are treated by the teachers. In
particular, they all said that the teachers dodisdriminate. The following quotations
were typical during the interviews. “I think thehsol is doing a good job in this
aspect [of equal treatment]. Everyone is equal um olass...We move forward
together.” (Student AR) “The teachers treat eveeyof us well. They care about us
all.” (Student AX)

These migrant children are satisfied with the teeshn urban schools, because they
find that the teachers are nice and patient witétryegtudent. They pointed out during
the interviews that urban teachers are much betder rural teachers who are rude and

often beat students.

The teachers here make me feel relaxed. | am scdrdee teachers in
my village school. They are very strict on you.ythu make a little
mistake, the teachers will ask you stand there fand the wall for a
whole day. (Student AB)

The quality of the teachers here is higher. In mgatown school, it was
very common to see teachers beating students. Omas beaten by my
teacher. But it was not my fault. The teachersraeallowed to beat
students in urban schools. (Student AN)

The teachers here are very good. They take cates.oThey are very
considerate...The teachers in my hometown were qfétecious.
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(Student BE)

The interviews suggest that school facilities aperoto all students. None of the
teachers or students reported that the facilitieh as computers, the library or labs
are only open to a certain group of children. la ifterviews, some migrant students
reported that they are satisfied with the fac#itteey can use in schools. They think
they are much better off in urban public schookxause village schools are short of
computers and photographic projectors. Furthermbeefacilities in rural schools are

open to only certain groups of students.

We only had one computer in my village school. Othlg students in
Grade Six can use this computer...l wanted to leam o use computer
very much back then. But | had to wait until Gr&ie to use a computer.
(Student BA)

The equal treatment policy is not only about howamr public schools treat migrant
children. By implementing an equal treatment poliggpan public schools create an
environment where migrant and urban children céeract with each other frequently
and equally. When the teachers treat migrant arwmhrurchildren equally, this

demonstrates to the students that everyone in lgs ds equal. The intergroup
relations between the two groups of children inaarlpublic schools thus sit in stark
contrast to those between migrant and urban fasniesociety more broadly. There is
neither intergroup alienation nor intergroup hiergr between the two groups of

children in urban public schools.

First, migrant and urban children can frequentlieract with each other on a daily
basis. Migrant and urban children are not segregateschools (Chapter 7). They
participate in the same events and use the sanoeldeilities. The children in both
groups spend most of their time with their clase®safll these factors suggest that the
two groups of children are not alienated from onether.

Second, there is no intergroup hierarchy betwe&aruand migrant children. In the
interviews, both migrant and urban children repbtteere are no differences between
the two groups. The following lines are very commamong migrant children. “I

think 1 am no different from any other studentsStydent AS) “We do not have the
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concept of local children and foreign children.t&ent AX) The urban children made
similar points during the interviews. “The childresually do not think about these
[issues]. There are no differences [between migeandt urban children].” (Student
AW)

The theories of intergroup relations suggest thargroup hierarchy is the result of
social comparison (Chapter 3). Within an exam-dedneducation system, social
comparison focuses on exam results. Many migraitdreln are either as good as, or
even better than, urban children in their examamatiesults (Chapter 7). This means
that migrant children should not have the feelihgttthey are in the lower status
group. Indeed, good exam results can give them $wmaeof psychological advantage
in urban schools. This is very different from hdweit parents feel (Section 8.1).

8.2.5 Poverty Relief

Central government policy requires local school$édp out those migrant families
which find themselves in financial difficulty. Tholicy is further enhanced by local
government policies. For example, it is recommenptethoth cities C and H that
scholarships or free textbooks be provided to pougrant children (Municipal
Government of City C, 2004, Acle 2.6; Municipal Government of City H, 2004,
Article 9).

Both principals and teachers indicated that poveetief could be very helpful in

aiding social integration. The reasons are twofélolst, Teacher A in School TS
reported that migrant children in receipt of finmhcupport do not need to worry
about those issues unrelated to their studies.h&svis in Chapter 7, some migrant
parents without stable or well-paid jobs have ketan several different jobs at the
same time to make ends meet. They ask their chiltredo the housework for them
(because they are too busy to do it), or to earremmoney for them. Such activities
could be very distracting to their education. Thédren would not be able to focus on
study or participate in school events if they spémal much time on housework or

earning extra money. This could affect their stgdind social interactions with peers.

Second, four principals and two teachers repofed rnigrant children in receipt of
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financial support would know that the schools caabdut them. They would feel that
they lived in a big “family” where people were vinl§ to support each other. Such a
feeling of belonging to a bigger family could hdipe children adjust to the new
environment. “We just want our students to feelwsmth of the ‘family’. We want
to make sure no one drops out of school due tondiaa difficulties.” (Principal D,
School TW)

Even though the poverty relief policy is welcomeyg torban public schools, it is

implemented in an erratic and informal way. Likéegtpolicies relating to education
for migrant children, poverty relief policy is sofind ambiguous (Chapter 5). The
central government policy mentions this issue \ergfly without further elaboration

on how to specifically help migrant children. Logallicy makes recommendations on
what to do, but it is up to local schools to decidkether they will follow the

recommendations or not. Furthermore, the meanintpadr students” is ambiguous
and there is not a clear definition of poverty Ine tpolicy. All of these grant urban
public schools plenty of room for discretion. Theban public schools determine
which students qualify for financial support, andely school develops its own

poverty relief measures.

Table 8.2 provides a list of poverty relief measunsed in the urban public schools in
the present study. It can be noted that povertgfreleasures vary from one school to
another. For example, Schools QT and YC provide $ehool lunches to students in
financial difficulties. Schools TS and FO grant pay relief funds. Schools TW and
FO distribute free textbooks to the students indnekfinancial support. There are
even differences within the same type of povertyefreneasure. The students in
School QT can enjoy totally free lunches if theylify for the poverty definition of
the school. In the case of School YC, some childr@m have totally free lunches,
while others have to contribute some of the lureghl§y themselves, depending on the

children’s family income

Local schools are sympathetic to students withnfore difficulties, and are willing to
help them out as much as they can. “We understamdsimdents and know their

situation [of financial difficulty]... So we try ouiest to help them out. | believe this is
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the value of education.” (Principals A, School Y8pwever, the principals also
pointed out in the interviews that it is impossiliée the schools alone to solve the
entire problem of poverty. In some cases, migrantilies are simply too poor. Local
schools believed it should be the task of the gawent and society to help them.

There were some special cases where we wantedpihiewere simply
unable to do it...There are some extremely poor famil Should
something [bad] happen to them, they would notlidle 8o move on in
life. This is not something we can solve in thershierm. Nor is it a
matter of money... In the face of such familiegrénis nothing we can do
actually. (Principal E, School QT)

Table 8.2 Poverty Relief Measures of Urban Schools

School Poverty Relief Measures  Support to Studerfénancial Difficulties

School QT Lunch School lunch is free.

School YC Lunch School lunch is totally or paryditee

School TS Poverty relief funds 5% of migrant studerceive financial aids in

the school each year.

School TW Textbooks Textbooks are free.

School FO Poverty relief funds andextbooks are free and 2% of migrant students
Textbooks receive financial aids in the school each year.

Source: In-depth interviews with the principals

8.3 Social Integration of Migrant Children

This section discusses the social integration oframt children in urban public

schools. As discussed in Chapter 3, social integratan be measured using four
dimensions: language, friendship, adjustment tomsomlnd rules of mainstream
society, and discrimination. Following this conaegt framework, this section

examines social integration of migrant childremirour dimensions as well: learning
Mandarin, friendship with urban children in the gasthool, adjustment to the rules of

urban schools and discrimination against migrantien.

8.3.1 Language Learning

One important aspect of social integration involeesnmunicating effectively with
other people (Chapter 3). The basic issue in @fflecommunication is language. An
individual has to be able to understand what ofileaple are talking about and make
him or herself understood. When rural children migrto the cities, the first step
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towards social integration is to learn the languaged in urban public schools,
namely Mandarin Chines@\tonghua) This can be a challenge for migrant children.
When migrant children live in rural areas, theymally speak the local dialect, which
can be very different from Mandarin. The teacharsiilage schools speak Mandarin
in class, but they usually have strong local accentherefore, many migrant children
in urban public schools experience some difficsliile communication at first. Some
of them cannot speak Mandarin well, and it is difft for other children and school
teachers to understand them. The following wascallyi reported by migrant children
in the interviews. “At first, | always spoke in that. My classmates could not
understand me.” (Student AD) “I did not speak Mamdaery well when 1 first came
here...it did affect me a little bit.” (Student BJ)

The principals and teachers confirmed this poinemvinterviewed. “Some migrant
children spoke in dialect when they first came h&treey did not understand Mandarin
and thus could not communicate.” (Principal C, S¢hBS) “The first barrier they
need to overcome is the language...We all speak Memolaand after class. If other
students cannot understand him/her, social integratould be difficult.” (Teacher A,
School TS) In addition, some teachers reportedrthigtant students vary in terms of
the effort needed to overcome their language brarr@ne teacher reported that it is
more difficult for children who come to urban pub$ichools after grade five or six to

learn Mandatrin.

It can be difficult to learn Mandarin. It is espaty difficult for those
older children... Migrant children keep coming to mlgss every year.
Only a few of them can speak standard Mandarithdfstudents come to
our school when they are in grade three or fowyjlitbe fine. But if they
come later, it is definitely quite difficult for &m to change [their
accent]. (Teacher C, School FO)

Even though some migrant children experience diffies in communication when
they first study in urban schools, these childreported that they could learn and
speak Mandarin well after staying in urban scholls a period of time. The
interviewers asked all migrant children whetherytiseuld communicate effectively
with other people (Chapter 4). None of them rembtteat they had difficulties in

understanding and speaking Mandarin. The improvémenMandarin skills is
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possibly due to two things. First, school teachergvide help to those migrant
children who do not speak Mandarin well. For exam@tudent AD reported that her
teachers often corrected her when she spoke hee datect at first. In another case,
Teacher A in School TW reported that she askedshetents to practice Mandarin,
because she knew this was very important for saoiaigration. Second, migrant
children are in an environment where everyone atothbem speaks Mandarin.
Because migrant children can talk with their clag&®s in Mandarin every day, they
actually have many good opportunities to practioe kanguage. “I can understand
[Mandarin] now. There is no problem with communiicat Everyone speaks Mandarin
at school.” (Student AV) “There are no [languagefrkers now. | can understand
Mandarin. We all speak Mandarin.” (Student BC)

8.3.2 Friendship

Intergroup relations among the children in schaelia stark contrast to the relations
between the parents in wider society (see Sectidn 8vith the help and support of

schools, migrant children can interact with urbaidren on a daily basis. There is no
institutional separation at the school level. Nothere separation among the children
based on theithukou status. Within such a school environment, it isyedor

friendships between migrant and urban childrenetcetbp.

In the interviews, principals, teachers and chiida#l reported that urban and migrant
children get along very well in school. The childian make friends with anyone they
want to. The friendship among the children is evaint tohukoustatus. As Teacher A
in School TS described: “it is unlikely that no oplays with a student just because
s/he is a migrant child... I know a lot of urbanldten who like migrant children
(Teacher B, School TW)”. Some children believe thaking friends with everyone at
school is the right thing to do. “Be it migrantumban children, we should all get along
well... (Student AA, Migrant Child)”.

To further confirm the irrelevance biikoustatus to friendship, the interviewers also
asked how migrant and urban children choose themds at school. The interviewees
give different answers including hobbies, gendet situdy, but no one chooses their

friends on the basis of thmeikoustatus. First, children with shared hobbies orratts
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can become friends. “[I usually play with] thoseomm | get on with... [I| mean] we
had a lot in common” (Student AH). “I have thre@sd friends. One of them is
local...We just get on well. We knew each other befitve term started and got along
pretty well afterwards”. (Student BM) Teacher Arfr&gchool TW confirmed this point

during the interview:

Probably personality and hobbies [make studenterbecgood friends].
For example, those girls who have similar perstiealiand styles of
talking, they walk together, have lunch togethed go home together.
Different students have different groups of friends

Second, mutual help in study is another factor ubho which the children were
reported to become good friends. Some childrenrtegdhat they make friends with
those who can help them with study in the samesclisseems that mutual help
provides a good opportunity for the children to igeknow each other, and friendships
develop at the same time. Furthermore, some childiso reported that they are more
likely to seek help from those who live close t@ithhomes, because it is more
convenient for those children to meet and dischsg thomework. “[I usually play
with] those who live near my home. We could helpheather in study...We go to and
leave school together” (Student AN). “I usuallyyplaith those in my class or near my

home...We also do homework together sometimes” (StuA8).

Mutual help in study fosters friendship. This fingihas an important implication. The
children with better examination results can easigke friends with others because
their help is needed more by their peers, while dhiédren with poor examination
results may find it more difficult to make friendBhis point is confirmed by Student
AK. As he reflected, “[The children | play with]ely are good or just so-so in study. |
do not have friends who are bad performers in studihey [bad performers] do not

like reading, and they like teasing you”.

Finally, there was only one child (a boy) in thengée who claimed to get along well
with boys only. “I do not know where my friends cerfrom, because | have never
asked them before... | normally get along pretty weth every boy in my class. | do

not have too much contact with the girls thoughtutient AK).
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This thesis is also concerned with how close frigmos between the two groups of
children can be. One way to examine the closenesgendship is to look at whether
there are home visits between the two groups oplpefDalgard and Thapa, 2007).
The interviewers asked if the children in one grbiag ever paid a home visit to the
children in the other. The majority of migrant ciién interviewed said they had been
to the homes of urban children, which indicated tha two groups of children can
form close friendships. “I do not go to my frientit&me very often. They come to my
home more...There are both urban children and migehittiren who come to my
home (Student BP)". “I have several close friendso come from city H and others
come from Province A. Six came to visit my home whevas in primary school and
four came to my home when | was in junior secondanyool (Student AK)”. The

interview with an urban child also confirmed thing.

We get along quite well...I get along well with eveng in my class. My
best friend ZSC is a migrant student. We are insdrae class... | know
his father is a taxi driver...l have been to his home

Apart from home visits, the closeness of friendshygtween the two groups of
children is also demonstrated in the fact that #@gnt time together and “shared”
their pocket money with each other. It was mentibive Chapter 4 that during
fieldwork there was a migrant student and urbardesiti being interviewed
together. The following quotation comes from theuyr interview of these two

students.

Interviewer: Do your parents take you to the par&arby?

Student AZ (Urban Student): They give me the mamay | go there by
myself.

Student BA (Migrant Student): My mother never giveg money. |
haven’'t had Kentucky Fried Chicken (KFC).

Student AZ (Urban Student): You haven’t had KFC?

Student BA (Migrant Student): Yes, | remember. Yoeated me once.
But my mother never gives me money to have KFC.

However, the analysis above merely indicates thatajority of migrant children in
urban public schools can form good relations withan children. It does not mean

that all migrant children can do so. None of thelents interviewed reported having
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difficulties in making friends at school. But twéudents did report that they know
some migrant children struggling to make friendsdool and who are excluded from
daily social interactions. According to the intews with these two students, there are
a small number of students in difficulties, but greblem seems to be serious, because
these students are often beyond the school’s ahilibelp, which can result in them

dropping out of school. As Student AL described:

...One difficulty is in social communication, and tb#her is in study. |

guess these two are interrelated. Those who droppedf school were

mostly unsociable. They did not talk too much. Th&ye prone to cause
trouble. No one liked them. They always did theisignments on their
own. They did not dare to ask teachers for helpthd#y had any

difficulties in their studies, they just left thethere. Then their studies
got worse and worse.

Teacher C in School FO reported a similar caserafgaant child with difficulties

in social integration:

Some students did struggle in social integratidreyldefinitely suffered
from low self-esteem. This became a vicious cirdleey had a poor
foundation in their studies and could not catchiugchool. Gradually
they got worse and worse in their studies and lddpghind.

The interviews here suggest that some migrant @nldhave difficulties in making
friends in urban public schools because of themsqaality rather than theiukou
status. Unsuccessful social integration is mairtigibautable to individual rather than
collective reasons. Moreover, it is also suggebi®@ that academic achievement is a
very important factor in social interaction. Somegmant children, especially those
who did not attend urban public schools from thgif@ng, are disadvantaged in
academic ability and performance (Chapter 7). Bénagshy to ask fellow students or
teachers for help, they may lag behind furtherhiairt studies. Because the students
compete and compare with each other in examinatesults (Chapter 7), these
children may suffer from low self-esteem and beaadhcisolated. As a consequence,

they find it difficult to adjust to their new schidde.
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8.3.3 Adjustment to New Rules in Urban Schools

Adjustment to the rules is a very important dimensif social integration (Chapter 3).
Social rules govern individual’s behaviours. By ptilog the rules of a certain social
group, people are adopting the behavioural halbiteai group. In other words, they

will behave like the other members of that group.

When talking about social integration in the intews, migrant children recalled that
they had to get used to the rules in urban pubhosls. The rules here mainly refer to
the codes of conduct for the students in urbanipwichools. These codes of conduct
for the students set out what students should ouldhnot do while in school. The
codes of conduct in urban schools are very diffefeom those in rural schools,
because urban and rural schools face different |lgmd and have different

considerations.

First, some school rules are developed out of denation for student safety. For
example, urban schools are crowded (Chapter 6)thedcorridors in the school
buildings are quite narrow. It is very dangeroustifdents keep running around in the
corridors. The teachers and the principals worgt this may hurt migrant children
themselves and other children as well (Princip@dhool QT). So the students are not

allowed to run around in urban schools:

The children are energetic. Especially migrantdreih, they had been
used to running around in very spacious placesiial Ischools. But we
ask them to behave themselves as proper studengs Heyou run
around, you will bump into others. Meanwhile, youl wnake a lot of
noise in the corridor. This is not good. (TeacheS€hool FO)

The interviews with the students suggest that tieedents do happen when migrant

children do not follow the rules of urban schools.

When | was in the rural school in my hometown, lildodo anything in
the school after class. When | am in this schodéel | am a little bit
constrained. | cannot run around anymore...l haveadly bumped into
someone. His eye was swollen afterwards.

Second, some rules are related to the patternehaviiour. Urban schools set up the
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rules in the codes of conduct with the aim of hajpstudents form good habits. The
habits which were mentioned frequently in the s with principals and teachers
are those related to personal hygiene and courteelhaviour. For example, Middle
School QT requires students “to be clean and ty,to spit on the ground, not to
drop litter around” when they are at school. Thdesoof conduct in School QT also
require students “not to fight back if they are teeaby other students, but to report it

to the teachers”.

Principals and teachers reported that migrant whldare often lacking in basic
knowledge of courteous behaviours and personal enggi They thought village

schools were to blame for this.

They [migrant children] were not taught how to kmurteous in rural
schools...The education system in rural areas are waell-
rounded...Education relating to courteous behavigur®t very strict in
village schools...The environment in rural areas sbapeir behavioural
habits. (Principal A, School YC)

There are a lot of migrant children who have narbgaught how to be
courteous in rural areas. There are consideralfferelices between
urban and migrant children in terms of their ddigbits. This has posed
quite a problem to our work. (Principal E, Schodl)Q

| have a student. When he was studying in thegellschool, the teachers
led the students like a shepherd led the sheepvifeo he came to my
class, | could not find him. It turned out that Wwas crawling on the

ground. | met up with his parents to talk abous iesue. His parents said
it was not their child’s fault. He was like this @i he was in the rural
school. (Teach C, School FO)

Even though the rules are very different betwedramrand rural schools and migrant
children have to get used to those new rules,rtteeviiews suggest that most of them
can quickly adapt to the new rules. None of thddclin reported he or she had
difficulties in getting used to the new rules. Taawigrant children who studied in

urban schools at the very beginning were able tauged to the new rules alongside
urban children, because the urban children werdamodiar with the rules either when

they first came to urban public schools. “We adjuate not that different. Regardless

of local or outside children, we were all unfamil[avith school rules] at first. But it
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got better and better thereafter.” (Student BO) sehahildren who came to urban
schools later had to start from scratch and hazhtch up with other students in terms
of learning the rules. However, with the help addieers and students, they were able

to learn these rules.

My classmates were very nice to me [when | firgshedere]. They were
very friendly... For example, if you have questiomsthe class, you
should raise your hand. | did not know this attfildy classmates told
me everything | should know and pay attention toThdy told me]

when you saw the teachers, you should greet tifetmdént BB)

When | first came here | was very nervous... [Butksi the first day, my
classmates and teachers have been very nice toThey. told me
everything | did not know...Some of my classmatese@eight me how
to play, because | had never played [these ganmeshyi hometown.
(Student BC)

8.3.4 Discrimination against Migrant children: The Role of Urban Parents
Discrimination is an important dimension of sociategration. If one group is
discriminated against in society, it can hardlysbé that the group is well-integrated
into society (Chapter 3). The discussion in theviogs sections found no evidence
that either urban schools or urban children discrate against migrant children in the
schools. However, this does not mean that migraidren are in an environment free
from discrimination. As discussed in Section 8dme urban families look down upon
migrant families. The interviews with principalgathers and urban students suggest
that some urban parents hold negative attitudeartisumigrant children. These urban
parents ask schools to discriminate against migehiitiren, move their children to

other schools or give urban children suggestionsiaking friends at school.

First, some urban parents ask schools to discrimiagainst migrant children. These
parents feel threatened by migrant children. Thegkt only their own children are
entitled to an urban public education. If theirldren must share educational resources
with migrant children, as required by the centratgrnment policy, they think their
children must claim those high quality resourcest.fiThey require that school policy

should be in favour of their own children. As Pipat B reported in the interview:
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Urban parents thought that migrant children werenmeting for

educational resources with their own children. Thsked us to put their
children in the reserved seats or in the front rnowthe classroom
(Principal B, School FO)

Second, some urban parents move their childreofoathool. They worry that if their
children have too many friends who are migrantdekih, their children may learn
some bad habits from migrant students or perfororlpon examinations. Because of
this, they pay school selection fees and take ttteidren to those schools where there
are fewer migrant children. These urban parentsofiem rich enough to afford the

school selection fees (Chapter 7).

| have a colleague ... He said that the top ten sitisda his class all left
the school. He told me: “my class cadrieanganbli have all left. There
might be various reasons for this. But an importaason is migrant
children...Their quality is not so good. | definitdkpow there are urban
parents who think of them like this. (Teacher (h&x FO)

| think they [urban parents] are not very happyhwtiis. Especially for
those parents who care about education...The parkate this
prejudice. They think if there are too many migrstudents, the general
environment of the class will be affected. (TeadheBchool QT)

School selection by urban families can potentialiglermine the implementation of
social integration policy. This is because schoelecion further increases the
concentration of migrant children in certain sclsodéls urban children move out of the
school, more and more children who remain in tlchiosl are migrant students. As
shown in Section 8.1, intragroup concentration i&gult in intergroup alienation and

misunderstanding in society.

Finally, there are urban parents who do not disoate directly against migrant
children, but who do give their children advice making friends at school. Among
six urban children interviewed, two children talkadout this issue. Both of them
reported that their parents told them to make fisewith particular students. “[My
parents] told me to make more friends with those wéin be beneficial to me. By this
they mean those friends whom | can be very closg/®can open our hearts to each
other.” (Student AR) “They let me play with thosbo are good in study, but do not
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allow me to play with those sloppy, lazy and bagéforming children.” (Student BO)

The discrimination against migrant children is m&icomed by urban schools. In the
interviews, two principals indicated that some uwrbparents have feelings of
superiority over migrant families. “Some parentsngly have the feeling of

superiority.” (Principals B, School FO) “They [urbgarents] have the feeling of
superiority. Are they really superior? They are.rbis just a notion.” (Principal D,

School TW) This suggests that these two principgalsiot share the same feeling of
superiority as urban parents. Furthermore, nonethef principals and teachers
interviewed reported that they accepted the requafstirban parents to discriminate

against migrant children.

Contrary to the belief held by urban parents thiggramt children will have a negative
effect on their children, almost every principaldateacher reported that migrant
children have good virtues such as obedience, Ipaes diligence. They all believe
that urban and migrant children can learn from eeitter by staying in the same

classes and schools.

They are very thrifty. What they eat and wear isy\&@mple. In addition,
they do a good job in volunteer work. They are wditigent. (Principal
C, School TS)

[Migrants children] are diligent. They are seldoatel for school. Urban
children often oversleep and are often late foloeth.Migrant children

are honest. Some urban children, especially bagsnaughty and lie a
little bit...Migrant children...they are honest...Theyeanot good at
expressing themselves, but at least what they saye. | think this is
truly valuable. (Teacher A, School TS)

Most migrant children listen to the words of teashelhey are quite
united. There are some children who have their adeas and
thoughts...Relatively speaking, they are more obedi€feacher E,
School YC)

Urban children held similar views to school st&fbne of urban children interviewed
had the feeling that they were superior to mig@nldren. They concurred with the
teachers that migrant children were honest andwbegroups of children could learn
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from each other. “They are honest and they do m@&as” (Student BE) “I think
outside and local children are the same. We alktdisadvantages and advantages.
Everyone has disadvantages and advantages.” ($tagnFurthermore, one urban
child reported that he did not agree with his pe'esuggestions on making friends at

school.

The notions of many parents are not right... Theykhinyou play with
good performers you will turn good and if you plaith bad guys you
will turn bad...1 do not think so. If he or she hatfsliscipline, he or she
will not be like that. (Student BO)

All in all, urban parents seem to be the only grofipeople who discriminate against
migrant children. This can be problematic to theplementation of the social
integration policy, because urban parents do nppau such a policy and try to
undermine the achievement of the policy goals. Haresuch a threat to effective
implementation has not materialised. The interviegu®ted above suggest that
migrant children do not experience discriminaticgspite the negative attitudes of
urban parents. The reason is that urban parentsotithave a direct impact on the
policy goal of non-discrimination. Put differentlhey do not have direct contact or
any social interactions with migrant children. Téfere, urban parents can only affect
policy outcomes by influencing the behaviours dbaur schools and urban children.
Furthermore, it can be noted that neither urbaashnor urban children agree with
the urban parents, so the requests for discrinoindiy urban parents are not accepted.
The only potentially problematic issue is that sqmaeents may remove their children
from schools. This will lead to further concentoatiof migrant children in particular

schools.

Conclusion

This chapter examined the implementation of socigration policy. The analysis
focused on school support made available to migraidiren and the achievement of
the policy goal of social integration. In genersficial integration policy is well-
implemented. School support is carried out as reduyy the central government, and

most children in urban schools can adjust to thew study environment.
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The analysis in this chapter suggests that urbaoots are generally supportive in
helping migrant children adjust to new school lifdne schools actively engage with
migrant parents and try to identify those studewtso may need help in life.
Psychological consultancy services are availableo#t the school and the individual
level, although such services are under-used. Bkygical well-being offices and
school teachers can help migrant children who syehological difficulties. Events
are held in the schools to let migrant children destrate their talents and build up
their confidence. Migrant and urban children areated equally in schools. This
creates a friendly environment where the two grafpshildren can interact with each
other frequently and equally. Free textbooks andricial aids are provided to migrant
children. In some schools, migrant children withafcial difficulties can enjoy free

lunches.

School support is not carried out without diffigulThe major issue is that the role that
urban schools can play is limited if there is nsistance from other groups of people,
such as migrant children, migrant parents and twergyments. In some cases, urban
schools are simply daunted by the huge task fatieg. Urban schools are supposed
to keep in contact with migrant families and idgntihose who are in difficulties.
However, some migrant parents are too busy to rmaktact with urban schools or are
not keen to do so. In this case, it is quite difticfor urban public schools to
effectively engage with migrant parents. Likewiseigrant children may not be
willing to confess their non-academic difficultiestheir teachers, and it is difficult for
the schools to figure out these issues by themselydban public schools are willing
to help out children with financial difficulties,ub some families are too poor to be

“rescued” by schools alone.

Migrant children do experience various kinds ofidifities in adjusting to their new
study environment when they first arrive in urbaiblc schools. They have to learn to
speak standard Mandarin, and get used to the afdemduct in the schools. But this
does not mean that migrant children cannot be wtdgrated into urban life. On the
contrary, the interviews with migrant children saggthat most of them can get used
to the new life in urban schools after a periodimie. Meanwhile, migrant and urban

children can form very close friendships in the rseuof daily interactions. In this
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sense, it can be concluded that difficulties imtieh to social integration are likely to
be a short-term issue and the policy goal of saci@gration can be successfully

achieved in the long run.

Two factors contribute directly to the achievemeithe social integration policy goal.
The first is school support. With the help of teash migrant children gradually learn
to speak Mandarin well and become familiar withasthrules. The second factor is
the help of classmates. In the course of dailyraugon with urban children, migrant
children have the opportunities to practice themndarin. Meanwhile, the children
reported being friendly to each other in the sch@uid urban children are willing to

provide guidance to those migrant children whorertefamiliar with school rules.

Apart from the help from teachers and class malesenvironment that urban public
schools create is another factor likely to accoimntsuccessful social integration.
While none of migrant children mentioned this papécifically in the interviews, this
does not mean that it is not important. Migrant ifees have difficulties in getting on
well with urban families. There are no third-pariyterventions for improving
intergroup relations between migrant and urban lfami It is argued that such
intergroup relations are persistent and difficudt ¢hange in the long-term. In
comparison, urban schools create a friendly enwm@amt for migrant and urban
children to interact with each other freely, freqie and equally. The two groups of
children are found to maintain a good relationsl8pch a comparison suggests that
third-party interventions can play a very importesle in shaping intergroup relations
and social integration. This point was not repoftgdnigrant children, because equal
treatment measures take effect indirectly and perfvan easily be taken for granted
by the recipients. Migrant children report thatithelassmates are supportive and
helpful while they are studying in urban schoolsit B should also be remembered
that this takes place because there is an equabament in urban schools in the first
place. In other words, equal treatment policiesrlvan schools indirectly contribute to

the achievement of the policy goals relating taaantegration.

Not every migrant student can adjust to the newdysenvironment. Some migrant

children who came to urban schools when they weggrade five or above might find
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it more difficult than those arriving earlier to afge their accent or correct their
dialect. Those migrant children who are too shyasta for help from teachers and
classmates often struggle in making friends and fimayly drop out of school. There
iIs no evidence indicating that social integratidn naigrant children is adversely
affected by thehukoustatus. That some migrant children cannot adjushéar new

study environment appears to be mainly due to iddal reasons.

Urban parents pose as a potential threat to thectefé implementation of social
integration policy. Because urban parents look doywan migrant families, they ask
urban schools to discriminate against migrant céildor move their children to other
schools where there are fewer migrant children. fidgative attitudes of urban parents
are not found to directly affect the social inteégna of migrant children. This is
because migrant children spend most of their tirite school teachers and classmates
and neither group welcomes the negative attitudastman parents towards migrant

children.
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Chapter 9 Conclusion

Introduction

This thesis examined the implementation of edunapolicy for migrant children in
China. The main research question of the thesitoisvhat extent is the education
policy for migrant children implemented and why2Thesis aims to find out whether
relevant policies have been effectively implemenéed the reasons for effective
implementation or non-implementation of these pe$ic Policy implementation is
defined in the thesis as the efforts by variouscyahctors to achieve the predesigned
goals of public policy. If the policy goals are amfed, it means that the policy is

effectively implemented. Otherwise, the policy @& rmplemented.

The education policy for migrant children contatheee elements: sufficient funding
and school access policy, equal opportunity poleyd school support and social
integration policy. The main research questionrigkén down into three groups of
sub-questions. Each group of sub-questions examenepecific part of migrant

children’s education policy.

The first group of sub-questions aims to examinetiwr the sufficient funding and

school access policy is effectively implemented aig:

Q1.1 Is there sufficient funding to provide educatiom foigrant children in urban
public schools?

Q1.2 Who is responsible for allocating the funding ofueation for migrant
children at the local level?

Q1.3 What are the factors affecting the decisions ofling allocation?

Q1.4 What is the impact of funding allocation on acdessrban public schools?

Q1.5 Do migrant children have access to urban publiosis?

The second group of sub-questions examines whetheot equal opportunity policy

is effectively implemented and why:
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Q2.1 What are the factors that affect the implementatdnequal opportunity
policy?

Q2.2 What is the impact of these factors on the impldaten of equal
opportunity policy?

Q2.3 To what extent is equal opportunity policy effeetiwimplemented? That is,
do urban schools apply equal admission criteribpwothe principle of non-
segregation and help out migrant children in tiséuidies as required by the
central government in practice?

The third group of sub-questions examines wheth@roa support and social

integration policy is effectively implemented antyw

Q3.1 What support is provided by urban schools to heigramt children adjust to
their new study environment?

Q3.2 s the policy goal of social integration succedgfathieved?

Q3.3 What are the factors affecting the achievement ar-achievement of the

policy goal of social integration?

The previous three empirical chapters answeredthhee groups of sub-questions
above. This chapter brings the findings in thosgpbérs together and positions them in
the wider theoretical and policy debate. The chaptdivided into three sections. The
first section summarises the findings on the im@etation of education policy for
migrant children. The following two sections go kdo the literature reviewed in
chapters 1 to 3 of the thesis and discuss theeliear and policy implications of these

findings. This chapter ends by discussing the tizas for further research.

9.1 Summarising Research Findings

This section summarises the findings and answersetbearch questions of the thesis.
It first assesses whether the policies goals rejatid education for migrant children
have been achieved, and then explain why only sofnthese policies are being

implemented.

226



9.1.1 Assessing Policy Implementation

Migrant children’s education policy is being seieely or partially implemented. The
term “selective implementation” or “partial implentation” has two dimensions. It
means that some policies are being effectively @manted, while others are being
poorly implemented or not implemented. Or put ddfgly, some policy goals are

achieved, while others are not.

Selective implementation can also means that nanigrant children face the same
barriers and difficulties in accessing or using tiban education system. There are
considerable variations between migrant childrema @goup. They differ in terms of
family background, parenting style, places of resa®, the length of time in cities and
individual personality. Some migrant children magd fewer difficulties in finding
study places, catching up with urban students atting used to the new school

environment, while others may be more disadvantaged

01.1 Is there sufficient funding to provide edueatifor migrant children in urban

public schools?

Sufficient funding policy is not being effectiveijmplemented. There is not sufficient
funding in local education bureaus and urban pudiditools to provide education for
migrant children. The officials in local educatibnreaus complain that there is not
enough funding for them to implement the policyeThumbers of migrant children

continue to increase rapidly in cities C and H egedr, but the funding for education

does not change accordingly. In particular, the tecades witnessed continuous
declines in the proportions of funding for educatio the government budgets in both

cities.

01.5 Do migrant children have access to urban pughools?

School access policy is not being effectively imnpémted. Migrant children have
limited access to urban public schools, and itilsdifficult for these children to find
study places in these schools. Migrant parents tepdesent a series of certificates to
show that they have stable jobs and accommodatianties. For those parents who
cannot present these certificates, their childramehlittle chance to study in urban

public schools. Instead, these children have to g&yol selection fees, study in

227



migrant schools or return to their hometown schodlsese certificate requirements
mean that, compared with urban children, migramtiadm are put in a disadvantaged

position in terms of access to urban public schools

Furthermore, some migrant children are even maaddiantaged than other migrant
children in terms of school access. First, migremtdren living in the suburban or
fringe areas of the cities are more disadvantagegeiting access to schools. Migrant
families are concentrated in these areas, so th@ers of study places available in
nearby schools are far exceeded by demand. It is difficult for migrant children in
suburban areas than those near the centres & tmtiend study places in urban public

schools.

Second, migrant children who come to the cities rwlleey are older are more
disadvantaged. Local schools quickly fill up toitheapacities in the first year and
there are far fewer places left for later yearser&fore, these older migrant children
face more competition and have more limited acdessrban public schools than

younger migrant children.

02.3 To what extent is equal opportunity policyeefively implemented?

Equal opportunity policy has three goals: equalosthadmissions criteria, non-
segregation and equalisation of academic performahhbe first policy goal is not
being achieved, while the latter two are being ed. First, equal school admissions
criteria policy is not being effectively implemedtdJrban schools use examinations to
select migrant students with high academic absliiad charge school selection fees to
migrant students who cannot find study places. Téia breach of the laws which
prohibit urban public schools from holding examioas or charging fees to select

migrant children.

Second, non-segregation policy is being effectineglemented. None of the schools
interviewed put migrant children into separate s#&s The policy relating to academic
support is also being effectively implemented. Wrisahools put in a lot of effort to
help those migrant children who lag behind in tis¢udies.
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Finally, the equalisation of academic performanadicp is being effectively
implemented. Migrant children not only catch uphmitrban children in urban public
schools, but many of them overtake their urban taparts in examination results.
However, even though most migrant children do reatehdifficulties in catching up
with urban children, they do have to deal with hagademic pressures on a daily

basis.

Some migrant children do perform poorly in examma. When migrant parents are
not strict with their children regarding their sies] the children themselves may lose
self-motivation and inspiration to work hard. Thegeldren with less strict parents

may perform badly in the examinations and may dgeamong the worst in the class.

03.1 What support is provided by urban schoolsdip migrant children adjust to

their new study environment?

School support policy is being effectively implertesh Various types of support are
available to help migrant children adjust to thevnenvironment in urban public
schools. School support includes engagement wittarurparents, psychological
services, confidence improvement, equal treatmedtp@verty relief. The former two
types of support are in compliance with the cengi@lernment policy, whereas the
latter three are mainly based on urban schoolstpnétation and understanding of the

issue of social integration.

When providing support for migrant children, urlarblic schools do encounter some
difficulties. Some migrant parents do not activgbt in contact with schools. This
makes it difficult for schools to engage with pdseand find out about migrant

students’ difficulties in life. Psychological cowtléng services at schools are under-
used. Migrant children are not willing to ask faglfh from teachers when they have
psychological difficulties. Because of this, itddficult for schools to identify those

students who are suffering from psychological diffiies. Urban public schools are
sympathetic to migrant families who are in finahddficulties. But they think their

role in poverty relief is limited. In particularhey believe that it is impossible for
schools alone to help out these families, becals® $hould be the task of

governments and wider society.
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03.2 Is the policy goal of social integration sws=fally achieved?

Social integration policy is being effectively ingphented. Most migrant children have
no difficulties in social integration. They may dint difficult to speak good Mandarin

or get used to school rules at first, but mosthefim can overcome these difficulties
after a period of time in an urban public schookddwnhile, migrant children form

very close friendships with urban children. The tgvoups of children help each other
with their studies and get used to the school rtdgsther. Migrant children face the
potential threat of discrimination from urban pdserout because migrant children do
not have direct contact with urban parents, thégdren do not have the experience of

being discriminated against.

However, migrant children do vary in terms of sbdrgegration in urban public
schools. First, those migrant children coming teesilater may face more difficulties
than other migrant children in social integrati®ame of them have more difficulties
in changing their accent or correcting their dial&ecause students and teachers are
supposed to speak Mandarin at school, this hasniee@mn obstacle to their effective

communication with teachers and peers,

Second, migrant children who, personality-wise,lass sociable may not adjust to the
environment in urban public schools well. Thesddthn are less able to make friends
and seek help from teachers at school. When theynto difficulties, there is no one
to help them. The difficulties are left unsolveddahese children further lag behind in
their studies and social interactions.

9.1.2 Explaining the Results of Policy Implementatin

This thesis seeks to explain why some policiestirglato education for migrant
children are being effectively implemented, whilbers are not. Chapter 3 reviewed
the literature on policy implementation and ideatfthe factors that may potentially
affect the implementation of migrant children’s edtion policy. These factors are
grouped into two categories. The first categorygeseric factors which can affect
different types of policies. Generic factors ina@uithe characteristics of policy goals,

room for implementer discretion, pursuit of selferest and habitual behaviours. The
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second category is policy-specific factors whicliyaaffect a specific type of policy.
Existing literature suggests that hypothecatiofuntling affects the implementation of
funding policy, high stakes testing affects the lenpentation of equal opportunity
policy and intergroup relations affect the implenagion of social integration policy.
The analyses in the previous four chapters shotwaththese factors have significant

impacts on the implementation of migrant childreetsication policy (Figure 9.1).

Figure 9.1 The Factors Affecting the ImplementatiéMigrant Children’s Education Policy

Ambiguous and Soft Policy Goals

Non- Hypothecation of Fundin

Sufficient Funding and
School Access policy

Pursuit of Self Interest

Behavioural Habits Equal Opportunity policy

High Stakes Testings

School Support and Soci

. / Integration Policy
Intergroup Relations !

Room for Implementer Discretionl

The implementation of migrant children’s educatipolicy is affected by two

preconditional factors: discretionary power of pyli implementers and the
characteristics of policy goals. The intergoverntakmelationships in China grant
policy implementers plenty of space to exerciserdigonary power. First, the laws
and regulations formulated by the central goverrtraes low in specificity. This gives

policy implementers the opportunity to reinterpthe policies at their discretion.
Second, the financial system in China is charasddriby fiscal federalism. Policy
implementers can decide on the allocation of gawemt revenue between different
policy areas. Finally, government officials in Chimre appointed, promoted and
monitored by the high level governments rather tilgnthe public. Due to the

existence of monitoring costs, policy implementatit the local level is not well-
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monitored, and policy implementers have the oppargunot to implement the

policies if the superior governments are unawarthefsituation.

Education policy for migrant children is not weksgigned. The policy goals are
ambiguous, infeasible and lacking in strong incex#ti The policy goals relating to
school access and social integration are not fatedlclearly. Local government and
urban public schools can interpret or modify thgsals to suit their own interests. The
post-2001 policies represented a U-turn from tlee3801 policies. Such a significant
change in policy goals may result in local governtaeand urban public schools not
reaching a consensus for policy implementation. ré&deards or sanctions are attached
to the policy. The central government does not ifpethe consequences of
implementation or non-implementation. In this catbes implementation of migrant
children’s education policy may not be taken sesipuy local governments nor by

urban public schools.

The discretionary power of implementers and theadtaristics of policy goals are the
preconditions of policy implementation. They impdyseries of possible results in
policy implementation and leave the possibilitynoh-implementation wide open. The
actual results are then determined by how impleatentmake decisions and take
actions when implementing the policy on the babih@se preconditions.

01.2 Who is responsible for allocating the fundifigegducation for migrant children at

the local level?

The central government does not provide finanaigipsrt for the implementation of
migrant children’s education policy. According tetcentral government policy, local
governments should assume the financial respoitigbil At the local level, local core
governments can decide how much funding is to loeiged for migrant children’s
education. Local education bureaus collect inforomabn the numbers of students in
urban public schools and request funding from lamak governments. This means
that funding for migrant children’s education ig hgpothecated. The results of policy
implementation, in this case, will be determined thy decisions of local core

governments.
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01.3 What are the factors affecting the decisidrfamding allocation?

Local governments’ decisions on funding allocat@oe affected by two factors: pursuit
of self-interests and habitual behaviour. Firstalogovernments distribute the funding
among different policy areas in a way that serbes town interests. The incentive of
implementing migrant children’s education policynigt strong, so providing funding

to this policy is not a priority for local core gemments. Local core governments
spend more money on promoting local economies,usecthis serves their interests
better. The result is that migrant children’s edwrais underfunded.

Second, local governments distribute the fundingragndifferent policy areas based
on past experiences. Education for migrant childiera new policy issue. Local

governments are uncertain about the consequencesidénly increasing the funding
for education. Faced with uncertainties, local gomeents choose to follow their

habits. They only allow the funding to be increaseatementally and refuse to spend
large sums of money in building new schools. THso deaves the education of
migrant children underfunded.

01.4 What is the impact of funding allocation oeess to urban public schools?

Insufficient funding imposes huge pressure on thgamw public education system.
First, to relieve financial pressure, local goveemts have to set out a series of
certificate requirements to exclude some migrartdn from the urban public
education system. Second, because local governmaeatsot willing to build new
schools, it is the task of existing urban publib@us to provide study places for
migrant children. Since the study places availaialenot meet demand, some urban
public schools are overcrowded and have to dediary migrant children who want

to study in these schools.

02.1 What are the factors that affect the implemgon of equal opportunity policy?

The implementation of equal opportunity policy ffeated by two factors: pursuit of
self-interest and the exam-oriented education sysfEhe exam-oriented education
system is an institution with strong incentivesh&a principals are promoted or
rewarded if their schools can get good examinatiesults, and are demoted or

sanctioned if their schools perform badly in exaations. Equally, school teachers are
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rewarded if their classes can get good examina#sults, and are sanctioned if their
classes perform badly in examinations. To purseg& thwn interests, schools compete
with each other to get better examination reséliost all school activities revolve

around examination scores.

Examination scores also provide strong incentiasniigrant parents and students.
These scores determine whether the students cdnageafrom the schools or progress
to the next level of education. Even though mignaentents do not have the time and
money to support their children in education, mahthem care about their children’s

education. These migrant parents hope their ctmldes receive a good education, so
they are very strict regarding their children’sdsés. Their strictness is reflected in the
fact that these parents ask their children to putliss above everything else and

strongly encourage their children to get good exatnon results.

Exam-oriented school activities and exam-orientemrepts constitute a stable
institution where the only choice for schools aadents is to pursue good examination
results. As a result, the policies in agreement Wie exam-oriented education system
are effectively implemented, while the policies ttlgp against the exam-oriented

education system are not implemented.

Q2.2 What is the impact of these factors on thelempntation of equal opportunity

policy?
Within an exam-oriented education system, urbaripehools have to make sure

that the implementation of migrant children’s edigra policy will not harm their
academic performance. Some migrant children ddae¢ strong foundations in their
studies. Urban public schools fear that acceptiegé children into schools may lower
their standards, so they use entrance examinatosslect migrant children with high
academic abilities.

Within an exam-oriented education system, urbarlipwehools allocate students to
different classes on the basis of students’ s@mkings. As it happens, such a student
allocation method does not lead to a segregatioastudents byhukou status. This

means that effective implementation of non-segregapolicy is attributable to
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schools’ focus on examination results, rather ttiair intention to implement this

policy.

Within an exam-oriented education system, urbanligwgzhools provide academic
support for migrant children in order to raise thaverall performance in
examinations. Meanwhile, because almost all schadivities revolve around
examination results, migrant children feel hugespuee in their studies. Many migrant
parents are very strict with their children regagdiheir studies. This imposes even
more pressure on migrant children. Most migrantdcen understand their parents’
expectations, so they work very hard at school.hSudard-working spirit explains
why some migrant children catch up with peers gyick get better examination
results than their urban peers in urban public glsho

Q3.3 What are the factors affecting the achievernemon-achievement of the policy

goal of social integration?

The implementation of social integration policyaifected by the intergroup relations
between migrant and urban children and the suggoxtided by schools. Migrant and
urban children form good relations in urban pubtbools. There is neither intergroup
alienation nor intergroup hierarchy between the gnamups of children. Those migrant
children facing difficulties in speaking Mandarim who are unfamiliar with school

rules can receive help from their peers. Such setpucial to the social integration of

migrant children in urban public schools.

Schools provide both direct and indirect supportrfogrant children in the aspect of
social integration. First, teachers provide dirscpport for migrant children in
speaking Mandarin and in acclimatising to schodesu They correct migrant
children’s local accents and ask migrant childrerfdllow the codes of conduct in
urban public schools. This is found to be helptirl the social integration of migrant
children. Second, urban public schools treat migeard urban children equally in
class, school events and using school facilitidss Treates a friendly environment
within which migrant and urban children can intératth each other and form good
intergroup relationsin this case, school support indirectly helps nmgrahildren

adjust to their new environment.
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9.2 Discussing Research Findings: Theoretical Immlations

This section goes back to the literature reviewedhapters 1 to 3 in the thesis and
discusses the implications of the findings in tthesis for existing theories. The
section starts by discussing the theoretical inagilbmis for the implementation of

migrant children’s education policy. This is folled by a discussion of the equal
treatment and psychological problems of migrantidcen. The third subsection

discusses the implications of the institutional spective for policy studies and

implementation theories. The fourth subsection $esuon the relationships between
socioeconomic status and students’ academic peafozen within an exam-oriented

education system. The last subsection discussdal Sotegration theories in the

Chinese context.

9.2.1 Implementation of Migrant Children’s Education Policy

Chapter 1 presented a review of the literature o implementation of migrant
children’s education policy. So far, there has badéimited amount of research on this
topic and all existing research focuses on sufiiciending and school access policies.

The findings in this thesis can contribute to arggtheories in two aspects.

First, some researchers (Zh@006, 2007; Li 2009) pointed out that funding policy
was not implemented, because the central governdiémtot provide funding for the
policy and local governments were not willing tesgd money to support this policy.
This thesis confirms this point and also finds tloaal governments are not willing to
provide funding for migrant children’s educatiorey®nd this point, this thesis further
argues that the unwillingness of local governmémtsnplement funding policy is due
to their pursuit of self-interest and their habitbahaviours. As summarised in the
previous section, local governments spend more ynompromoting local economies
and only increase the funding for education incretaéy. This leaves migrant

children’s education underfunded.

Qian and Geng (2007) argued that thikousystem is a main factor accounting for
non-implementation of school access policy. Themted out that “thénukousystem

is one of the sources of many social problems...Ntigcaildren do not have access to
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urban public schools, because they do not havenunb&ou (p.92). They further
suggested that central government should reformhtiieou system to solve this
problem (p.93). This thesis does not find evidetoacgupport this argument. In cities C
and H, migrant children with rurddukoucan still study in urban public schools, as
long as their parents can present the certificeggaired by local governments. This
thesis does find that migrant children are in aadisntaged position in terms of
school access. Such disadvantages result fromficisat funding rather than the
hukousystem. Local governments are not incentivisedréwige funding for migrant
children’s education, so they use certificate regqaents to exclude some migrant
children from urban public education. This is tdiene themselves of financial
burdens in educating migrant children. In this sehskoustatus seems irrelevant to
the implementation of migrant children’s educatijoolicy, and thus reforming the
hukousystem may not be an effective solution to non-en@ntation of school access
policy, because local governments may devise otheasures to exclude migrant
children and reduce their own financial respongied if they cannot use theukou

status to do so.

9.2.2 Equal Treatment and Psychological Problems dfligrant Children

Chapter 2 reviewed the literature on educatiomi@rant children. Existing research
suggests that migrant children in urban public sthavere not treated equally by
teachersg(Yang et al., 2003; Feng 2007; Feng and Guo, 2008). For example, Feng
(2007) found that “migrant children...were often igaw in classes...and teachers did
not care about migrants children as they cared tabdaan children” (p.100). This
thesis does not find evidence to support this poidk five schools interviewed
reported treating migrant and urban children egualls summarised in the last
section, the two groups of children study in themsalasses, participate in the same

events and use the same facilities.

Existing research also suggests that migrant @nldnay have low self-esteem in
urban public school&hou, 2006; Liu et al., 2007; Hu and Guo, 2007). The evidence

in this thesis only partially supports this poihtis found that some migrant children
did have low self-esteem or were lacking in conficiewhen they first came to urban

public schools. However, in many cases, these pdygital problems tended to
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disappear after migrant children stayed in schfwls: period of time, with the help of
teachers and peers. This seems to suggest thanday migrant children, low self-

esteem is merely a short-term issue and can blveesio the long run.

9.2.3 Institutional Perspective, Policy Decision-Mdng and Causality of Policy
Implementation

Based on the institutional theories, the policyhis thesis is conceptualised as a set of
rules of the game, and policy implementation isref as the enforcement of a set of
new rules in replacement of old ones (Chapter 8¢hSan institutional perspective
stresses the important role of self-interest arfait®an policy implementation. This
thesis uses the institutional perspective to examihe process of policy
implementation. The findings have important thdoett implications to policy

decision-making and the causality of policy impleragion.

Policy decision-making is a contested topic in @oktudies. There have been heated
debates between rationalism and incrementalismescrtbing and explaining the
decisions made by policy makers and implementersw(ett and Ramesh, 2003,
pp.166-173). Rationalists argued that the polisiese formulated and implemented by
individuals who pursued their own interests. Evelgcision was the result of
sophisticated calculations of seatiterest (e.g. Elster, 1987; Buchanan et al., 2004). In
contrast, incrementalists maintained that polickena or implementers depended on
past experience and behavioural habits when makeugsions. Decision makers had
to “muddle through” the policy process (Lindblon959, 1979) rather than making
“big jumps towards his goals that would requiredicBons beyond his or anyone
else’s knowledge”(Lindblom 1959, p.86).

Institutional theorists (March and Heath, 1994; North, 2005) argued that both self-
interests and behavioural habits were importaribfa@affecting the decisions made by
policy actors. North (2005) pointed out that costfit analysis dominated the
decision making process mostly when individuals evéaced with simple and
repetitive choices, because in this situation,dbst-benefit structure was clear and it
was easy for individuals to work out the best caqje.23). As the situation became

more complicated, individuals were more reliant lmbits and past knowledge to
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execute calculations or predict the consequenceeasions (pp.26-27). This means

that different factors come into play when policyas face different situations.

The findings in this thesis confirm the argumentasddl on the institutional
perspective. As summarised in the last sectionh &elf-interest and habitual
behaviour affect the decisions of local governmentsheir allocation of funding.
Local governments think promoting local economiesvas their interests, so they
spend more money on the business sector. Theynaertain about the consequences
of providing funding for migrant children, so theply make incremental changes to

funding allocations and tend to muddle throughiti@lementation process.

The findings relating to the exam-oriented educat®ystem also support the
institutional perspective. As discussed in the e section, the exam-oriented
education system is an institution with strong mioes. Put differently, it is an

institution with a clear cost-benefit structureinipals, teachers and migrant families
know clearly the consequences of getting bettem@xation results. Faced with a clear
cost-benefit structure, self-interest is the maiactdr that affects policy

implementation. School activities revolve arounchreinations, and parents place
pressures on their children to get good examinatsults. In essence, these are all

motivated by self-interest.

As discussed in Chapter 3, implementation theobesed on an institutional

perspective are different from the theories basedaaconventional perspective in
terms of causalities. An institutional perspectpreposes that the policy results are
systematically produced by several inter-relatedtoid, while the conventional

perspective assumes that the policy results ambwtble to separate factors.
Therefore, an institutional perspective proposekipie causalities (i.e. a many-to-one
causality), while the conventional perspective agssia single causality (i.e. a one-to-

one causality).

The findings in this thesis suggest that therebaté multiple causalities and a single
causality when the policies are being implemented found in Chapter 7 that the

education system in China systematically produoelsraproduces behaviours that are
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exam-oriented. Any policies that go against theecibje of the exam-oriented
education system are not implemented, while anyciesl that are in line with the
objective of the exam-oriented education systemmapemented. This is an example
of many-to-one causality. It is found in Chapterttat school support and good
intergroup relations between migrant and urbandoéil help migrant children adjust
to their new environment. School support and imtarg relationships take effect
separately. This is an example of one-to-one cayuséhe co-existence of both types
of causalities means that the institutional perspeds supplementary rather than

alternative to the conventional perspective.

9.2.4 Exam Results and Educational Inequality

High stakes testing has an important impact on &thutal equality (Chapter 3). The
experiences in the US and the UK suggest thatdheots were incentivised to select
or retain certain groups of students so that tla@yachieve better exam results (Smith
and Fey, 2000; Fitz and Chris, 2002; Hursh, 2005; West, 2006). The examinations in
the Chinese education system are also high stakeature. It is found in this thesis
that urban public schools use entrance examinatiorselect migrant students with
high academic abilities. However, there is no ewtgeindicating that urban public
schools retain poorly performing migrant studentsemuire these students to attend

the graduation examinations later.

Existing literature suggests that children’s exaton results are closely related to
their family background. Students from differeninfly backgrounds receive different
levels of support from their parents. The studdrdm higher socioeconomic status
(SES) families normally receive more suppd@ibdleman, 1966; Coleman, 1988; Evan,
2004; Sirin, 2005; Lareau, 2011). For example, Lareau (2011) found that working-
class parents could provide very little help inithehildren’s studies. Some parents
were too busy to help their children, while othdid not know how to help due to
their own low educational achievements. The findimg this thesis further support
these points. Migrant families are generally in kiver SES groups. Compared with
urban parents, most migrant parents are not weitaeéd and engage in unstable and
poorly-paid jobs. In order to earn more money, sonngrant parents have no time to

help their children with their studies. Some migrparents do not know how to help
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their children, even if they may want to do so.

In the UK and the US contexts, parental support dabrect impact on children’s
examination results. In particular, the childreonfrpoorer family backgrounds tended
to do less well in examinations (West, 2007). Thiglence in this thesis, however,
does not support this point. Almost all of the sti$ who spoke about this issue in the
interviews reported that migrant children got be#ggamination results than urban
children. This was further confirmed by the teashand principals during the

interviews.

That migrant children outperform urban childrentl® examinations has important
implications. It suggests that students’ family kround sometimes can be irrelevant
to their examination results. It is argued in Cleapt that migrant children get better
results due to two reasons. First, within the exaimnted education system, the
examinations only test students on a narrow barkthoWledge and teaching activities
focus narrowly on the knowledge to be examinedhis case, students’ examination
results are reliant on how much effort they spangoing over the knowledge they
learn in class. Parental support and extra-cuaickhowledge tend to play only a
minor role. Second, even though migrant parentsigeolittle help for their children

in their studies, they do press their children vesyd to get good examination results.
Such an exam-oriented parenting style seems tdféetiee, because migrant students

understand their parents and thus work very harmddet their parents’ expectations.

It can be noted that both factors discussed abeem ¢o be in stark contrast to what is
being discussed in the western literature. Compuwiéd the examination systems in
the US and the UK, the exam-oriented educationesysh China seems to be an
extreme version of high stakes testing. The obedieaf Chinese children, the
parenting style of Chinese parents and the muyr@ement between the children and
parents are very different from those in westemmntges such as the UK and the US.
This means that the disconnection between familgkd¢paunds and examinations
results is highly specific to the Chinese cont@kterefore, such a finding may not be
generalised to other countries. Meanwhile, it seratessary to stress again that such

a finding is based on a small sample of five schiolilmay not be generalisable to
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other schools.

9.2.5 Social Integration Theories

Existing literature suggests that intergroup relai are one of the most important
factors affecting social integration (Chapter 3heTexperience of Nordic and North
American countries shows that social integratioredse policy intervention and
government assistana@rewer, 1997; Velenta and Bunar, 2010). It can be very
difficult for different social, ethnic and culturgiroups to get along well with each
other by themselves. Moreover, the existence oeguowent support alone may not be
sufficient for the achievement of the policy goadkating to social integration. In some
cases, intergroup hierarchy is so predominantgbaérnment intervention can barely
achieve its intended effects (Velera and Bunarp201

Likewise, student integration in schools is ald@are on intergroup relations (Chapter
3). Existing research suggests that in those sshebére native students and minority
students are mixed, the two groups of studentsfoamn good friendships due to
frequent integroup contact (Driessen, 2000; Moody, 2001; Goldsmith, 2004; Van
Houtte and Stevens, 2009). There is also evidemdieating that school support is
very important to help children from different eithnbackgrounds form good
friendships. In particular, those schools which utagy organize integrated
extracurricular activities and let different grougfschildren work or play in the same
team did better than other schools in fosteringrgroup friendships (Khmelkov and
Tallinan, 1999; Goldsmith, 2004; Van Houtte and Stevens, 2009).

It is found in this thesis that the status of migreamilies in cities is very much like
that of ethnic minorities or immigrants in westeauntries (e.g. African American in
the US). Migrant families and urban families areer@ted from one another in
residence, occupation, and in their social intesast Migrant families are in a lower
status group due to their lower socioeconomic statod lower population quality
(suzh). Because there are no government interventionsintergroup relations,
migrant and urban families do not form good fridnds. Most migrant parents
interviewed reported being discriminated againstubdyan residents. Some migrants

have low self-esteem and sometimes interpret tteaweurs of urban residents as
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discrimination.

The findings relating to school integration of naigt children are also in line with the
findings relating to school integration of ethnicnority students in western countries.
First, frequent intergroup contact is very impottaim developing intergroup

friendships. Because all the five schools mix mgr@nd urban children in the same
classes, the two groups of children in these sehfooin good friendships, and migrant
children receive a lot of help in school integratiéGecond, school support is very
important to social integration. However, it sholld noted that school support for
migrant children is different from the support pided to ethnic minority students in
the existing research. Even though urban publiogshalso organize extracurricular
activities (i.e. sports events), these activities do build up migrant children’s

confidence rather than letting the two groups oildcén work or play together.

Meanwhile, it is also found that equal treatmentisery effective type of school

support. School teachers treat migrant and urbddreh equally, which sets a good
example for the children and sends out a messageetteryone is equal at school.

This, in turn, facilitates contact between the tyvoups of children.

9.3 Discussing Research Findings: Policy Implicatis

The findings and conclusions of the thesis havaraber of policy implications. First,
compared with the existing literature, this thesigecutes a more systematic
examination of migrant children’s education poligty.addition to sufficient funding
and school access policies, this thesis also examequal opportunity, school support
and social integration policies. As summarisedant®n 9.1, equal admissions criteria
policy has not been effectively implemented, buh-segregation, equalization of
academic performance, school support and sociagiation policies have been
effectively implemented. This implies that the implentation of migrant children’s
education policy is not a total disaster. With éfierts of local governments and urban

public schools, some policy goals have been suftdgsachieved.

Second, this thesis suggests that the policy dgoatsulated by central government
should be clearer. The experience from migrantdotii’s education policy in China

demonstrates that the policy does not automatidadipslate into practice. If the
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central government wants local governments to impla the policy, it should first of
all state more clearly what local governments angpesed to do and what goals are
going to be achieved. This will prevent local goweaents reinterpreting the policy or
adding new policies to suit their own interests.aM@hile, education policies should
provide sufficient incentives for implementatiorhig will make non-implementation
more costly to local governments and urban schadteerwise, these policies will

become empty talk without any substantial effects.

Third, the findings in this thesis suggest thatthimi a decentralised fiscal system, a
policy formulated by the central government willtnbe implemented if local
governments are not interested in providing finahsupport for this policy. In this
case, the central government maybe should congigetiding the funding for this
policy®®. Regarding to migrant children’s education politye Ministry of Education
perhaps could co-operate with the Ministry of Ficearn policy formulation. If this
were possible, then through negotiations with theidtry of Finance, the Ministry of
Education could formulate policy that fits withihet latter’'s budgetary constraints,

potentially making policy implementation a moredide prospect.

Fourth, migrant children’s education policy is lgeiselectively implemented. This
perhaps means that the education of migrant childre&n on-going issue which will
need more government regulations in the years moecdt can be argued that central
government in the future should be more focusethoge policies which are not being
effectively implemented. For example, the centmlegnment should be more focused
on taking measures to improve the implementatiorfuoiding policy and school
admissions policy. As for the policies which aréeefively implemented, there is no
need to repeat them in the future. Of course, aaw molicy should not be

contradictory to existing policies.

Meanwhile, the policy should also be more focuseldip out the most disadvantaged

children. Not all migrant children have difficuléien finding study places in urban

40 However, this does not mean that funding provissahe only instrument that central government use to
solve the problem of non-implementation of polinyGhina. To improve policy implementation within a
decentralized system, the central government calstaltry to align its own interest with that of édgovernments
in the course of policy formulation.
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public schools, in catching up with peers in stumlyin adjusting to their new

environment. The children who live near city cestrstarted urban education at the
very beginning or who were even born in cities havieigher chance of receiving a
good education in urban public schools. Once tlreyaacepted into schools, most of
them actually are no different from urban childierterms of educational outcomes
and social interactions with peers. There is lifil@nt to make further regulations
targeting these children, because they can doypvedtl by themselves under the
current system. Instead, more government effortsulshbe directed at the more
disadvantaged children. For example, it might bkpfbeif the central government

could provide hypothecated funding to build morkeasts in the suburbs. This should
be able to help suburban schools relieve some diahpressure. It might also be
helpful if the policy in the future could recommeadrequire local schools to provide
extra care to migrant children who migrate to the€ when they are older, because

they are the children who need the most help iamgublic schools.

Finally, some of the policy results are systemdltigaoduced. Within a stable system,
the choices and actions of policy actors are fixedhis case, it could be very difficult
to alter their choices and actions with new politiie implication of this is that in
order to make new policy implementable, the cergoalernment needs to break down
the old system first. Then those systematicallydpoed behaviours will also
disappear. In the case of migrant children’s edongbolicy, the central government
should make more effort to weaken the exam-oriewtieection of the compulsory
education system. Such efforts can make local dsHees “obsessed” with cream-
skimming. The existing system of rewards and proonstin the education sector is
mainly based on the exam results of local schdtdshaps the recruitment of migrant
children can be added to the promotion system dboal principals. For example, it
can be regulated that if an urban public schoolinkes a certain proportion of migrant
applicants (e.g. 30%), education bureaus will redsome scores in that school’'s
assessment and the career prospects of schooipatgevill be negatively affected.
Perhaps such an evaluation system could improveinipbementation of migrant

children’s education policy.

Of course, such a revised evaluation system willeoeffective if there is no financial
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backup in place. After all, the recruitment of naigr children requires sufficient
funding in the first place. This implies that anyture reform of migrant children’s
education policy should be well-coordinated. Comp#atary policies or mutually
supportive policies should come into force at thes time.

9.4 Limitations of This Study and Suggestions for &ither Research

A majority of the findings in this thesis are basedqualitative data collected in cities

C and H. There are both strength and limitationghie qualitative approach. The

qualitative data can provide detailed informationhow individuals make decisions

and how people from different groups interactiothvane another (Chapter 1). This is
particularly useful to understand the process asdlts of implementation of migrant

children’s education policy, given the limited amouwf research on this issue.

However, an intrinsic limitation of qualitative @atollected via in-depth interviews

lies in its small sample size. As mentioned atedédht points of this thesis, some of the
findings may not be generalised to other schoolst@s in China, because the sample
is based on purposive sampling rather than reptatses sampling, and the sample
size may not be large enough for some particukareis discussed in the thesis (e.qg.

students’ academic performance).

Perhaps the limitations relating to the generabgsabf research findings could be
overcome by pursuing further research on the sapie but with different samples. In
particular, future research might focus on the snpntation of migrant children’s
education policy in mega cities such as Beijingar&hai, Guangzhou and Shenzhen.
As noted in Chapter 1, these cities harbour thgeltrnumber of migrant children and
education for these children has always been tbasfof media reports and academic

debate.

Another possible direction for further researclates to the children that are excluded
from urban public education. The migrant childraterviewed in this thesis are those
who study in urban public schools. Those who attengrant schools do not fall

within the scope of this research. The issue adestts in migrant schools is equally
important as that of public school students. IneJA011, the Education Committee of

Beijing announced that 30 migrant schools in Bgijivould be closed. This
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announcement triggered a huge debate and critiictsm the public, because it means
that the children registered in these schoolshalle to drop out of school. At the time
of writing, the Education Committee of Beijing ha®mised to allocate these children
to other schools and not to let a single child doap (Shangguan, 2011). However, a
series of questions remain. The foremost issuehistiver the remaining schools in
Beijing, irrespective of their status either as lgulor private schools, really have
enough capacity to take in the students from 3@ash Another question is how to
guarantee educational equality in the course odlestu allocation, given the huge
stratifications in the Chinese education systema(@dr 7). With this background, it is
arguably very important to pursue further researchrelation to migrant school
students in order to understand the education ey of this group of children.
Some of the issues of particular interest may oheltheir attitudes towards urban life,
their aspirations in academic performance, thetiadigation with both migrants and
urban children, and their psychological well-beiltgseems to be of both theoretical
and empirical significance to see the extent tocwithe children in urban public
schools are different from those in migrant schools

There is another group of children, which is clgsedlated to the phenomenon of
rural-urban migration, but which has not been givkre attention in this thesis,
namely those children who do not migrate to cingth their parents. These children
are also known as “left-behind childreriughou ertongy in China. The issue of left-

behind children also attracted widespread attenfiom the media and academic
research in the previous few years. In Septembgt,28e whole country was shocked
when the media revealed that a 20-month-old babywghose parents were working
in the city, was left unattended for 7 days, sihee grandma, the girl's only guardian,
suddenly died in the village (Liu, 2011). In them®a year, a photo was widely
circulated across the country of a 10-year-old stthid who was carrying her 2-year-
old cousin to school because she had to take dah@mo It turned out that “[The

school girl’'s] grandparents are raising eight ditlgrandchildren, all left behind by
parents seeking jobs as migrant workers” (Li, 2010n the basis of this thesis,
further research seems to be needed in relatioedteation for these left-behind
children. Some questions may include: what areuheéerlying factors behind the

decisions of parents to bring their children tdesitwith them or not? What is the
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attitude of left-behind children toward their edtica? What are the impacts of living
with non-parental guardians on their psychologwell-being? These questions could
all be explored through comparisons with what ieeady known about migrant
children in urban public schools.
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Appendices

Appendix 1: List of Interviewees

Local Government Officials

Code

Government Body

A

Education Bureau of Municipal Government of Gty

Education Bureau of Municipal Government of Gty

Statistical Bureau of Municipal Government ofyGit

Public Security Bureau of Municipal GovernmenQify C

Finance Bureau of Municipal Government of City C

Finance Bureau of Municipal Government of City H

Statistical Bureau of Municipal Government ofyGit

Public Security Bureau of Municipal GovernmenGity H

—IOTTmMmOO®™

Education Bureau of Municipal Government of Gity

School Principals

Code School Code
A YC
B FO
C TS
D TW
E QT
F College T
Teachers
Code Position in the School
A Class Teacher in Middle School TS
B Class Teacher in Middle School TW
C Class Teacher in Primary School FO
D Class Teacher in Primary School YC
E Executive Principal in Primary School YC
F Director of Teaching Affairs Management in Middehool QT
Students
Code School Code Grade Gender Hukou Type
AA YC 5 Male City H
AB YC 5 Male Rural Hukou
AC YC 5 Female Rural Hukou
AD YC 5 Female Rural Hukou
AE YC 5 Female Rural Hukou
AF YC 5 Female Rural Hukou
AG YC 5 Male Rural Hukou
AH QT 7 Female Rural Hukou
Al QT 7 Female Rural Hukou
AJ QT 7 Female Rural Hukou
AK QT 8 Male Rural Hukou
AL QT 8 Female Rural Hukou
AM QT 8 Male Rural Hukou
AN QT 7 Male Rural Hukou
AO QT 7 Female City H
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AP TW 7 Male Rural Hukou
AQ TW 8 Male Rural Hukou
AR TW 7 Male Rural Hukou
AS T™W 8 Female Rural Hukou
AT TW 7 Female City C
AU TW 8 Female Rural Hukou
AV T™W 8 Female City C
AW T™W 8 Male Rural Hukou
AX ™™ 8 Female Rural Hukou
AY TW 7 Male Rural Hukou
AZ FO 5 Female Rural Hukou
BA FO 5 Female City C
BB FO 5 Female Rural Hukou
BC FO 5 Female Rural Hukou
BD FO 5 Male Rural Hukou
BE FO 5 Male Rural Hukou
BF FO 5 Female Rural Hukou
BG FO 5 Female Rural Hukou
BH TS 7 Male Rural Hukou
BI TS 7 Male Rural Hukou
BJ TS 8 Female Rural Hukou
BK TS 8 Female Rural Hukou
BL TS 8 Male Rural Hukou
BM TS 8 Male Rural Hukou
BN TS 8 Male Rural Hukou
BO TS 7 Female City C
BP TS 7 Female Rural Hukou
Migrant Parents
Code Gender Occupation
A Male Shop Owner
B Female Hotel Cleaner
C Male Factory Worker
D Male Factory Worker
E Female Stall Owner
F Male Shop Owner
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Appendix 2: Interview Questions

Interviews with government officials in local educ#éion bureaus
* Which government agency is responsible for alleraaf education funding?
* How does the government distribute the fundingrtean public schools?
0 How is the funding for education audited? Is isdxhon thénukoupopulation
or the long-term residence populati@h@ngzhu renkg@
Can you explain in detail the process of fundifgcation?
Can urban public schools meet migrant childrentmaled for education?
What are the difficulties and challenges in fundatigcation?

o O O o

Do local governments take any measures to addissssue?

« Are there local policies to address the issue afiging funding for migrant
children’s education? What are they?
0 You just mentioned certificate requirements in logavernment policies.

What if migrant families do not meet these requeata?

Interviews with school principals
e How many migrant children are there in your school?
o How many classes are there in your school?
o How many students are there in each class?
* Does the school take in all migrant applicants?
o How many new students are there in this year?
o How many applicants are there in this year?
o Where are migrant children going to study if theymot study in your school?
* How are migrant children recruited in your school?
o Does your school hold exams to select migrant céild
o Does your school charge school selection feesyotrer fees?
0o When do students start to apply for study placegsur school?
* How are migrant children allocated to each class?
* What does the school do to help migrant childretih wocial integration?
* Can migrant children adjust to the new environment?
o Are there any differences between migrant and udbéddren?
0o Compared with urban children, do migrant childrendnany virtues?
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o Do migrant children have any special needs?
o Can migrant children communicate with teachers?vell
o Do migrant children have any difficulties in lange&
* Do migrant children and urban children get alondj2ve
* What is the attitude of urban parents towards furbhn migrants and the policy?

o What about migrant parents? Do they co-operatewitil the school?

Interviews with class teachers

e How are migrant children recruited in this school?

How many children are there in this school?

What is the percentage of migrant children in #tisool?

What are the challenges of rapid increase in tmebmaus of migrant children?
What are migrant children’s family backgrounds?

What about their examination results?

©O O O O O o

Do migrant children’s family backgrounds have aignsgicant impacts on
their examination results?
* How are migrant children allocated to each class?
*  What did the school do to help migrant childrenhvgbcial integration?
0 You just mentioned that some migrant parents conyme by phone. What is
the percentage of migrant parents who do this?
o How often do they talk to you by phone?
o Apart from phone calls, are there any other mettydshich migrant parents
and you contact with each other?
« Can migrant children adjust to the new environment?
o What is you understanding of “adjusting to the re@wironment”?
o Do migrant children have any difficulties in lange&
o Do they have any other barriers in adjusting tortee environment?
« What are the virtues and weaknesses of migrardrem®
0 You mentioned some migrant students may have ldixeseeem. How do
you know this?
o0 What are the possible reasons for low self-esteem?
* Do migrant children and urban children get alondj?ve

o What makes students become good friends?
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* What is the attitude of urban parents towards furbhn migrants and the policy?

Interviews with students

e The interviews with students started with a seosfedose-ended questions relating
to students’ basic information.

How old are you and what grade are you in?

Where are you from?

(For migrant children) When did you come to thig2

What are your parents’ occupations?

O O O o o

What are your parents’ levels of education?
* How long do you work every day?
o Why do you have so much homework to do?
o Do you have time to play?
o Do you feel you are under the pressure?
* What was the result of your last examination?
o What was your score ranking in the class in yoexmus examination?
e Are your parents strict on your study?
o What do you mean when you said they were strict?
o Do they hold any expectations for you?
o Do your parents provide any support in your study?
* How are students allocated to each class?
How many students are there in your class?
How many boys and girls are there in your class?
How many migrant and urban students are thereuin glass?

Why did you choose to study in this school?

O O O o o

How were you enrolled into this school?

« Do you have any difficulties in study?

* Do migrant students or urban students get bet@mmeresults?
0 You said migrant students got better exam resWitsy is that?

e (For migrant children) Are you used to the new liethis school now? Do you
have any difficulties in communicating with othexgple?

o How do you like this school?
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o Compared with your previous school in the villagdat are the advantages
and disadvantages of this school?
o What do you think of the teachers in your school?
o Do you know anyone who has difficulties in adjugtto the new environment
in this school?
e (For migrant children) Do you receive any suppartrf the school to help you get
used to this new environment?
o What do you do when you have psychological diftiest? Will you talk to
your teachers? Why?
* Can you tell me who your best friends are? Are theyrant or urban students?
o What make you become good friends?
o Are there any differences between migrant and usaaents in your class?

o Have you ever been to urban (or migrant) studémisies?

Interviews with migrant parents
e Isit difficult to find study places in urban pubkchools? What happened?
o What were the certificates required when your chipglied for this urban
public school?
What do you think of these certificate requirements
Did your child attend any entrance examinations?
Did you pay school selection fees?

Does your child get along well with urban childi@rschool?

o O O O o

Do you know anyone whose children were denied pammpublic schools?
What happened?
* Do you think education is important?
o0 Why do you think education is important?
e What are your expectations for your children infitere?
* Do you have friends who are urban residents?
o0 Have you ever attended any big events of urbanleats (e.g. marriage and
funeral)?
o What do you think of urban residents?

* If you run into difficulties, will you ask urbanselents for help?
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0 You said you never asked urban residents for He§m you please explain
why?
o Then if you need help, whom will you ask for hel{fyhy?
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Appendix 3: The Construction of Education and Infrastructure Indicators

It was mentioned in section 6.3 that the infradtites school capacity and school
facility indicators in city H were derived via pdipal component analysis (PCA). This

appendix elaborates on the methods of construthiese three indicators.

Infrastructure indicator was derived from the fallng variables: the number of
landline users, the number of mobile phone uskesnumber of broadband users, the
transport mileage, the number of buses, indugpaaver, water supply, public green
fields, green fields in built-up areas, total ldngf roads, total areas of roads. School
capacity was derived from three variables: the nemd§ schools, the total areas of
schools and the number of professional teachedsodbdacility was derived from
three variables: the number of computers, totalwas of books and total value of
school equipment and instruments. All these vaemblere retrieved from Statistics
Yearbooks of City H.

Then, the comprehensive indicators in each yeae wemputed as follows:

Yszz:(asi*xsi)
YCZZ(aci*Xci)
Y = & Xs);

Where Y, Y., and ¥ denote the comprehensive indicators gauging itnfresire,
school capacity and facility; X, Xq and X5 denote the variables to construct these
comprehensive indicators; @, &; and &; denote the principle components

corresponding to each variable. The principle comepés were calculated using the
STATA software package.

Finally, the indicators were normalized into themsa scale so that they are
comparable. This study chose to normalize the atdrs into the interval |1 6],

which was based on the following equation:
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Ynormz(Yt'Y min)/(YmaX' Ymin)*5+1
Where Y,orm denotes the normalized values of comprehensivieatats, ¥ denotes

the indicators in a specific year ang,.YandYmin denote the maximum and minimum

values of indicators in the time vectors of indozat
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