Revised Draft, Manuscript A360064
April 23, 1993

Paulo Freire as Secretary of Education in the Municipality of Sio Paulo.

Carlos Alberto Torres
Graduate School of Education

University of California-Los Angeles (UCLA)



Table of Contents
DTORBUBIION. s v s o3 505 T8 Va0 2 mama At Br et Lo R B 8 b s B 2
Educational Policy in S30 Paulo, Brazil. .....o.ouieeeee e oo 4

Paulo Freire as Secretary of Education of the City of Sdo Paulo:

Historical Background...................... I 6
Education, the Democratic State, and Social Movements: Conceptual Foundations. ..... 8
Theory of the State and EdUucation..............c..coovuveeivesivreessseeessinnnn 8
The State, Education and Social MOVEMENtS........c.vvvvvvveeeeeeeeeeeeeeeieeenenns, 12
State Policy Making and “Popular Public Schooling” .............c..covuviiviiinininiennnn.n. 17
The Movement for Curriculum Reform, K-8............ccviuviiieiiiniiiieenannn, 22
Governance Reform--The School Councils..............oeuuvuvieieinieeieneinannnn, 23
The Literacy Training Movement -MOVA, Sao Paulo. Literacy Training
apCnitiral PobHEs?. v marm e s s i A e S 25
How 18 MOV K OIRAMEBEY (uo.iiceinimsmvmmisiitns srsons somsnsnnsmennssmsmes 26
MOVA S MEtNOD. i ciiiinanisasmrsonerommmmsnonsssmssssssmes s omssssssssssnss 27
Achievements, Conflicts and Contradictions in Policy Formation. ......................... 29

Unsolved Issues: An Agenda for Research and Policy. .............cccuvvuuvivnerneeniinnnn, 33



CER. MS-A360064. REVISED DRAFT (4/23/93) (PAGE 2)

Paulo Freire as Secretary of Education in the Municipality of Sao Paulo.

As an educator I give much more emphasis to the comprehension of a rigorous method of
knowing. Still we must ask ourselves, to know in favor of what, and therefore, against
what to know; in whose favor to know, and against whom to know. Those questions
which we pose to ourselves as educators, brings us to the confirmation of another

obviousness which is the political nature of education (Paulo Freire). 1

The political makeup of education is independent of the educator's subjectivity; that 1s, it is
independent if the educator is conscious of this political makeup, which is never neutral.
When an educator finally understand this, she or he can never again escape the political
ramifications. An educator has to question himself or herself about options that are
inherently political, though often disguised as pedagogical to make them acceptable within
the existing structure. Thus, making choices is most important. Educators must ask

themselves on whose behalf they are working. (Paulo Freire).2

To César Chavez, In Memoriam3
Introduction.
This article discusses educational policy formation in the democratic socialist Municipal

Administration of the Partido dos Trabalhadores (Worker's Party) in Sdo Paulo Brazil, under the

leadership of Paulo Freire as Secretary of Education of the City of Sdo Paulo between 1989 and
1992. Educational policy-making is analyzed against the backdrop of theories of the State and of
social movements.4

With 8.511.965 square kilometers, and 146.154.502 inhabitants in 1991, Brazil is the largest
Latin American country. It has the largest external debt in the world which amounts to US $166.8 7
billion, thus expending approximately 5 percent of its GNP to meet its financial obligations with

international creditors.> After a series of military governments between 1964 and 1985, Brazil’s
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transition to democratic rule has not been excepted from serious conflicts, aggravated by fiscal and
economic crises. The most recent political conflict has been the impeachment by Parliament of
President Collor the Melo in 1992. It is in the context of political democratization that the

democratic socialist Partido dos Trabalhadores or PT won the Municipal elections of 1988 in Sdo

Paulo, obtaining also electoral victories in more than twenty municipalities in Brazil.

The debate around the new educational policies in the Municipality of Sdo Paulo involves a
number of crucial issues: What State is being constructed? What kind of democracy is being asked
for in a democratic socialist project? What kind of education will eventually emerge from popular
public education? Is it possible to establish working relationships between public sectors and social
movements without the co-optation and loss of autonomy of the latter? If tensions, ambiguity, and
uncertainty are built into the very same dynamic of this relationship, how can a workable
agreement be devised for long-term planning and execution of participative educational policies?

The purpose of this article is descriptive and exploratory as well as analytical. It attempts to
situate the problematique of the relationships between reformist State policies in education and the
role of social movements. I do not attempt to offer a definitive explanation of whether the genesis
of Freire’s program in Sdo Paulo either proves or disproves key tenets of the theory of the State,
nor do I wish to offer a definitive explanation of the interactions between State agencies and social
movements in education policy formation. The complexity of the subject calls for a very detailed
and extensive theoretical discussion and empirical analysis that cannot be f ully accomplished within
the boundaries of a single article.

The importance of this study for comparative education results from the vibrancy of the subject
as well as the apparent odd combination of research dimensions. Although it may seem
anachronistic to speak of socialist policies after the demise of the Soviet Union, the drastic changes
in Eastern Europe, and the conventional wisdom of the failure of State planning of politics and
markets, the policies developed by the Worker’s Party and Paulo Freire in Brazil still claim to have
a democratic-socialist and anti-capitalist rather than a social democratic orientation. Yet it will be

misleading to consider the PT as an homogeneous political party. On the contrary, it is composed
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by as many as 15 different factions, with important political differences among themselves, which
will be reflected in debates regarding educational policies. In addition, the understanding of State
politics in Brazil is difficult, particularly when the different roles of the federal government, state
government and municipal government are accounted for. This article does not address the intricate
relationships of these different levels of governance in education in Sdo Paulo. Instead, the article
focuses exclusively on the local or municipal level politics that has become central to the process of
political democratization of Brazil and South American societies more generally. If speaking of
socialism may sound anachronistic, to discuss the role of the State as a prominent actor in
educational policy formation may also appear esoteric, considering the strong drive for
decentralization and privatization of educational services in Latin America, and the diminishing role
of the State brought about by structural adjustment policies in the region.® Finally, the democratic
process of policy making becomes even more complex and convoluted and perhaps less
manageable when we consider the contributions of social movements to policy making, including
their goals and objectives, modus operandi and political rationality.”

Thus, this article wishes to intervene (although still in a very exploratory manner), in the
theoretical and policy controversies involving the new role of the State in Latin America, the impact
of social movements in educational policy making, and the limits and possibilities of democratic

socialist perspectives in educational policy planning after the collapse of “real” socialism.

Educational Policy in Siao Paulo, Brazil.

Educational policy making in Sdo Paulo is an example of tensions between the reproductive
functions of the State, and the State as a site for the struggle for greater democracy. When the
Worker's Party (or PT) won the Municipal elections of November 15, 1988 in Sao Paulo, Brazil,
Paulo Freire, a member of the party since it was founded in 1979 and President of the Wilson
Pinheiro Foundation--an educational foundation sponsored by the PT--, was a natural choice for
Secretary of Education of the City of Sao Paulo. The PT was funded in 1980 as a result of a major

metallurgical workers strike in the State of Sdo Paulo. The PT charismatic leader, former
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metallurgical worker and current Federal Representative, Luis Indcio Lula da Silva, lost to Collor
de Melo by a small margin in a runoff presidential election of 1988.

Appointed by Mayor Luiza Erundina de Sousa, Paulo Freire worked as Secretary of Education
from January 3, 1989 until May 27, 1991 when he resigned to resume his academic activities,
lecturing and writing. The team that worked with Freire during 1989-1991 continues in charge of
policy formation, and his former Chief of Cabinet, Mario Sergio Cortella, a Professor of
Philosophy and Theology at the Pontifical Catholic University of Sdo Paulo, was appointed new
Secretary of Education until the completion of the mandate in December 1992.8

At the beginning of his tenure Secretary of Education Freire implemented drastic changes in
municipal education, including a comprehensive curriculum reform at the K-8 grades level, new
models of school management through the implementation of School Councils--including teachers,
principal, parents and government officials--, and the launching of a movement for literacy training
(MOVA-Sao Paulo) built on participative planning and delivery with support from
nongovernmental organizations and social movements.

Educational administration of the city of Sdo Paulo is not a minor undertaking. The City of
Sdo Paulo, with a population of 11.4 million people in 1990 is one of the largest municipalities in
the world, and the financial center of Brazil, the 10th largest economy in the world.9 A municipal
budget of 2.75 billion dollars for 1989, 3.6 billion for 1990, 3.89 billion for 1991, 3.0 billion for
1992, and 5.5 billion for 1993, is the third largest budget in the country after the budget of the
State of Sao Paulo and the budget of the Federal Government. Freire presided over 662 schools
with 710,000 students, and 39,614 employees (teachers, administrators, and service personnel),
the latter constituting 30% of the total employees of the Municipality of Sdo Paulo.

This article describes the basic premises and rationale guiding policy formation in the
municipality of Sdo Paulo and the work of Paulo Freire as Secretary of Education, analyzing them
from a perspective of theories of the State and the political sociology of education. These are
synthesized in the model of popular public schooling. A special focus of the analysis is the

relationship between social movements and State policies in literacy training. In the concluding
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sections, I discuss achievements, conflicts and contradictions in policy formation, and outline

some of the main pedagogical and political dilemmas for a research agenda.

aulo Freire as Secretary of Education of the City of Sio Paulo: Historical

Background.

Analyzing a socialist administration ruling the most important financial and industrial city of

capitalist Brazil poses many theoretical challenges. In addition, the personification of a new
educational policy in the figure of Paulo Freire, offers us an unique perspective of social struggles
and conscientization.10

Paulo Freire is not only an outstanding figure in the academic world but also one who has
combined theory with practical experience in adult education in a unique manner. A Brazilian who
became famous in the early sixties as a result of his powerful experiences in literacy training, his
writings have gone beyond mere techniques for literacy training and become the cornerstone of
critical pedagogy all over the world.

Freire's work gained attention originally with his writing that documented his earlier
experiences with literacy training in Angicos, North-East Brazil. His pedagogical work has been
associated with the Movimento de Educagio de Base or Movement for Grassroots Education, ! ]
the Centers for Popular Culture, and the Base Communities in Brazil. 12 Appointed by the populist
government of Jodo Goulart as President of the National Commission of Popular Culture in 1963,
and as Coordinator of the National Plan of Literacy Training (1963), his work in literacy training
has had a profound impact in the constitution of citizenship in Brazil.13 As the first Director (1961-
1964) of the Cultural Extension Service of the University of Recife, in the State of Pernambuco,
Freire was associated with the Catholic Left, and his thought has been considered a source of
inspiration for the development of a Theology of Liberation in Latin America.14

Freire has had personal involvement with important literacy campaigns in the Third World,
including Brazil prior to 1964 and more recently in Sdo Paulo (1989-1991), Guinea-Bissau, Sdo

Tomé, Principe, and Nicaragua. His books are reviewed as a source for educational innovation
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virtually everywhere in the world. His new analyses of the role of liberatory pedagogy in the
industrial advanced societies are important subjects for debate and pedagogical thinking.15

But what has made Freire's political philosophy of education so current and universal, placing
him and sof;]e of the "generative themes" 16 he proposed at the center of educational debates in
critical peciagogy for the last three decades? Freire argues that rarely is human interaction exempted
from oppression of one kind or another; by reason of class, race or gender, people tend to be
victims and/or perpetrators of oppression. He points out that class exploitation, racism, and sexism
are the most conspicuous forms of domination and oppression, but he recognizes oppression also
on other grounds such as religious beliefs or political affiliation.

Starting from a psychology of oppression influenced by the work of psychotherapists such as
Franz Fanon and Erich Fromm, Freire has developed a Pedagogy of the Oppressed, using
education to improve the human condition, counteracting the effects of a psychology of
oppression, and ultimately contributing to what he considers the "ontological vocation of
mankind": humanization. In the introduction to his Pedagogy of the Oppressed, he voices his
claim that:

From these pages I hope at least the following will endure: my trust in the people,
and my faith in men and in the creation of a world in which it will be easier to
love.17

Freire's Pedagogy of the Oppressed, which has been influenced by a myriad of philosophical
currents including Phenomenology, Existentialism, Christian Personalism, Humanist Marxism and
Hegelianism calls for dialogue and ultimately conscientization--critical consciousness or
awareness-- as a way to overcome domination and oppression among and between human
beings.18 Thus, notions of education for social participation, conscientization, and empowerment
are central to Freire's work and political philosophy of education. Freire upon his return to Brazil
in 1980 became a member of the PT, emerging as one of its most noted intellectuals and educators.

What acquires particular relevance in this case, however, is that the new educational model
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embodied in Freire's educational administration takes place in the context of municipal State

policies dealing with both public schooling, nonformal education and literacy training.

4
[
Ll

Education, the Democratic State, and Social Movements: Conceptual Foundations.
Theory of the State and Education.

Following a historical-structural approach informed by Critical Theory, a number of queries
arise considering the municipal State in Sdo Paulo and its current democratic socialist
administration. First, to what extent can a theory of the State explain the educational policy
formation of local and municipal governments? Second, to what extent may the attributed class
character of the municipal State apparatus permeate educational policies advanced by an elected
democratic socialist municipal administration?

The concept of the State has become a fashionable term in political science. It is used here, first
of all, as a reaction against liberal-pluralist political approaches that for many decades worked
within a 'Stateless' theoretical framework; and secondly, in order to highlight, the role of the State
as an actor in policy making. The state is viewed here as a purposeful and relatively independent
action while, at the same time, it is a terrain where public policy is negotiated or fought over.

At the highest level of abstraction, I proposed to consider the State as a pact of domination and
as a self-regulating administrative system. Brazilian sociologist Fernando Henrique Cardoso has
suggested that the State should be considered "the basic pact of domination that exists among social
classes or factions of dominant classes and the norms which guarantee their dominance over the
subordinate strata."19 In addition, German political scientist Claus Offe argues that State-organized
governance is a selective, event-generating system of rules, i. e., a sorting process.20

Offe views the State as comprising the institutional apparatuses, bureaucratic organizations,
and formal and informal norms and codes which constitute and represent the "public" and "private"
spheres of social life. In Offe's analysis, every capitalist State has a distinctive class character in its
policy making. The primary focus, then, is neither the interpersonal relations of various elites nor

the decision making process per se. The class character of the State does not reside in the social
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origin of the policy-makers, State managers, bureaucracy or the ruling class, but in the internal
structure of the State apparatus itself due to its necessary selectivity of public policy; a selectivity
that is "built into the system of political institutions."21

Claus Offe argues that State actors (in the ministries, parliaments and political parties) find
themselves constantly facing the dilemma that “many legally and politically sanctioned demands
and guarantees remain unreconciled to exigencies and capacities of the budgetary, financial and
labor-market policy of the capitalist economy.”22 For Offe, the role of the State in shaping policy
is mostly confined to the definition of the themes, times and methods, that is the establishment of
an institutional framework of processes of social power rather than specific outcomes. In so doing,
State actors produce strategic calculations or strategies of rationalization in dealing with social
problems. Examples of these strategies include relying on preventive rather than curative problem-
solving strategies, organization of final rather than conditional policy programs, institutionalized
assistance and, in some areas, reprivatization. A structural selectivity is manifested in the State’s
strategies of rationalization to deal with the contradictions of welfare policies.

Bruce Fuller’s23 interpretation of Claus Offe’s work assumes that the state is a totally
independent mediator of conflict among various social classes and groups. Thus, in this approach,
the state is a structure up for grabs that cannot be consistently controlled by a particular elite. The
problem with this interpretation is that it appropriates Offe’s structural analysis based on Critical
Theory, neo-Marxist and neo-Weberian analyses of state-society relationships, and renders it as a
liberal-pluralist interpretation of the state in the context of Fuller’s “signaling theory of schooling”
and institutional theory. For example, Offe’s forms of state action--allocation of material resources,
administrative practices, and symbolic expressions--are taken by Fuller out of the context of a
capitalist state that, given the contradictions of disorganized capitalism, must promote the private
accumulation of capital and, ultimately, legitimate the political system. Thus, in Fuller’s view, the
state is seen as a bounded institution that responds to a mix of interests or interdependencies. In
Fuller’s final analysis, however, the state must acquire material capital and technical know-how,

and fights for legitimation and achievement of organizational efficacy as a pre-requisite for its own
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survival. Thus, the fragility of the state (in developing societies) and the contradictions faced by the
state, have more to do with fragile states competing with other modernizing institutions than with
the work of external and internal forces that erode state autonomy, particularly in the context of the
globalization of world economies. Similarly, the inability of the state to govern (including the
ingovernability of democratic systems) is the result of the same state action providing conflicting
signals to the communities. Therefore, the intrinsic contradictions of disorganized capitalism (i.e.,
based on class, gender, race and a myriad of distributional and moral conflicts) or the implications
of the changing political coalitions fighting over the symbolic and material distributions of goods
and services, are virtually neglected in Fuller’s analysis.

While theories of the State have left the relationships between federal, state and municipal
governance (and educational policies) considerably under-theorized, the democratic socialist
program and popular nature of the PT administration suggests a dual character of the capitalist State
and its organizational forms. On the one hand, the State claims to be the official representative of
the Nation as a whole. That is the reason why Max Weber views the State as the monopoly of
force but also as a site for exchange of services and community benefits.24 However, Offe
expresses a valid concern. This Weberian definition rest on the notion of formal authority of
sovereigns acts, but tell us nothing about the direction of the relation of the violence, that is, by
whom and against whom this monopoly of force is employed.25 On the other hand, as a pact of
domination, as a corporate actor which assumes the representation of popular sovereignty, and as
the political authority that enforces democratic rule (that is democracy as a system of political
representation and political participation where subjectivities and rules are not reduced, in the end,
to effects of power, gender, race, and wealth20), the State also becomes a terrain for struggle of
national and socio-political projects.

To clarify the role of the democratic State, we should distinguish between democracy as a
method and democracy as practice. Democracy appears to be primarily a method of political
representation that includes regular voting procedures, free elections, parliamentary and judicial

systems free from the control of the executive (including the notions of checks and balances in the
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system), the predominance of individual rights over collective rights, and freedom of speech. The
notion of democracy as practice is related to the notion of democracy as a system of political
participation by the people in public affairs. It is related to the power of the people (over any other
regulatory institution, such as the kinship or bureaucracy), the idea of equal rights for all citizens,
and, particularly in the U.S. Constitution, a political philosophy of egalitarianism.27 In addition,
democracy as practice implies changes in the interactions between individuals, both at the level of
power exchanges in the micro scenarios (for instance, achieving non-exploitative gender
relationships at the level of the domestic unit) and in the macro scenarios (for instance, pursuing
gender equality in the social and economic societal exchanges).

Considering theories of democracy, the notion of the state acquires new normative and political
dimensions. In theories of the democratic State, the State upholds universalistic, rational and
consistent laws that provide a common ground, a level playing field. At the same time the
democratic State uses public policy to constitute a modern citizenship, separating the particular
interests (of the individuals of the civil society) and what is intrinsically and explicitly general (i.e.
the general will).28 Taking a critical view of theories of the democratic State, Carnoy and Levin
argue that public policy is a product of basic social conflict, a conflict that is played off in the State
arena. In their research agenda centered on the production of educational policy as a result of class
conflict and social movements, advanced capitalist States appear as a terrain of social struggle.
Carnoy and Levin argue that to understand the dynamics of the transformation of education, one
needs to simultaneously know the dynamics of transformation of the labor process, and how they
mutually condition each other. For this approach, the dynamics of transformation in the educational
system are best understood as part of a larger social conflict resulting from the nature of capitalist
production with its inequalities of income and social power.29 Despite the cultural and economic
differences between advanced capitalist societies and dependent-development capitalist Brazil,
Carnoy and Levin's approach may prove useful as a starting point for analysis.

Thus, conceived as an administrative system of political domination, the State can be

understood as the totality of political authority in a society, disregarding the level (national,
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provincial or local) at which it operates.30 Through State policies directed toward the constitution
and reproduction of the capitalist system, the system is protected from various threats and the
democratic State guides its transformation; yet by acting as a factor of cohesion, the State's long-
term planning synthesizes the goals of economic and social reproduction of capitalism as a system
of commodity production, despite the sectoral or factional short-term needs and disputes of
individual capitalist or corporative groups.

But the State also reflects the dynamics of democracy. Basic human rights are protected by
laws that are supposed to be enacted and enforced by the democratic State. In many democracies,
as an attempt to advance the cause of civil rights movements, the public sectors have became a
main source of employment for minorities and women. Health, welfare and educational policies in
particular, are sensitive areas of the democratic State in pursuing the satisfaction of the democratic
aspirations of its citizens. Thus, through welfare policies, the enforcing of progressive laws, and
acting as an employer for minorities and women, democratic States have also advanced the cause

of democracy.31 In the Brazilian context, the major figures in the pursuit of democratic goals are
Utk Al stuioninil - i

grassroots organizations, social movements,32 and some political parties such as the PT, which

has strong and extensive grassroots support. However whether these new educational policies
promoted by social movements are politically feasible and workable, technically competent, and

ethically sound, shall be discussed in the last section of this article.

The State, Education and Social Movements.

This section discusses the relationships between grassroots organizations and social
movements, and educational policies in Sdo Paulo, taking into account the notion of the State as a
relatively independent actor while, at the same time, it is a contested terrain for public policy
formation.

Non-governmental organizations are usually defined in terms of their legal foundations. That is
to say, they are autonomous and independent from government. Non-Governmental Organization

or NGO usually refers to "a nongovernment, nonprofit organization having a principal fund of its
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own, managed by its own trustees or directors, and established to maintain or aid...activities
serving the common welfare."33 NGO's may or may not be grassroots organizations. Grassroots
organizatioq_s in Latin America are often defined as local and private community-based
organizatiop;s, working to provide democratic leadership, and trying to improve the economic
opportunit): for poor sectors through job creation, the provision of education and health care, or the
development of productive micro-enterprises.34

Social Movements refers to conflictual actions and collective behavior toward some change in
power. For French sociologist Alan Touraine, there is a type of conflictual action which can be
best characterized as defensive collective behavior. For instance, many grassroots organizations
and NGO's trying to ameliorate the impact of unemployment, lack of housing, limited health or
educational infrastructure in a community can easily be classified as collective defensive behavior
or as claims to redress grievances through community actions. Touraine discusses a second type of
conflict where conflicts modify decision-making. In this case, those conflicts become social
struggles. If conflictual actions of social groups seek to change the social relations of power in
cultural actions, ethical values, science or production, these groups may become a social
movement.35 Thus the feminist movement, the ecology movement, the peace movement or the
anti-nuclear movement are examples of social movements.

In Latin America and Brazil, social movements include the Christian base communities,
neighborhood associations, the feminist movement and ecological associations.36 If we
understand politics as a struggle for power, these social movements should not be unilaterally or
exclusively interpreted in political terms; they also represent cultural and moral practices centered
on the construction of collective identities and spaces. They originate around certain demands and
specific social relations, becoming increasingly autonomous from the traditional institutions of
political representation of interests. This is so, Ernesto Laclau argues joining other proponents of
social movement theory, because individuals do not any longer find their identity exclusively in

their relationships with the means and relations of production, but also as consumers, residents in a
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particular neighborhood, members of a church, ethnic, gender or cultural organization, and
participants in the political system.37

In fact, many social movements may arise as a federation or as alliances of grassroots,
community organizations, NGO's, institutions of political representations (such as political parties
and/or trade unions), church organizations, and even individuals (e.g., intellectuals, artists, etc.)
Since new social movements challenge the increasing bureaucratization, commodification and
cultural massification of social life, they are the "expression of a more open and pluralistic form of
democracy "striving to enhance "the diffusion of collective and participatory values and practices
through an ever-widening range of sites of social struggle."38

The diversity and sheer numbers of nongovernmental organizations and social or popular
movements in Brazil are impressive. In his research, Moacir Gadotti and his associates surveyed
91 nongovernmental organizations that were considered to be working for the defense of public
schooling, and in addition, they studied 89 organizations promoting popular education.39 Gadotti
reports that research conducted at the Superior Institute of Religious Studies in Brazil identified
1041 nongovernmental organizations, 556 of them working for popular movements in 173 cities of
Brazil, 251 organizations working with women's movements, and 234 working with African-
Brazilian movements. He argues that there are a number of nongovernmental organizations that
were not identified in this research, including ecologists, organizations of fisherman, unemployed
people, religious communities, indigenous people, etc.

The praxis of social movements is a fertile ground for trying out a "conscientization" approach
A la Freire. More often than not, social movements start from the knowledge base of the people and
history of struggles, taking into account they organizational capabilities and grievances, thus
building their own programs with and {rom the communities rather than for them. From a critical
perspective, a conscientization approach gets mixed reviews: "Freire provides an important source
of critical reflection and inspiration for literacy practitioners, through his criticisms of
domesticating and elitist approaches to literacy and his insistence on the experiences with the

learners, teaching while at the same time learning from them. The Conscientization approach does
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not, however, provide sufficient guidelines for a whole literacy strategy, and contains non-
applicable elements, especially for large-scale government programs."40

These criticisms can be assessed in the context of Freire's experience as a policymaker in Sao
Paulo where literacy training and educational policies in general were informed by the principles of
a Pedagogy of the Oppressed, and where policy formation involved large-scale government
programs--although this time a partnership between social movements and the Municipal State had
been established, linking human resources from the movements, and f inancial and technical
resources from the State.

A fundamental principle of literacy training and educational policy formation in Sao Paulo is the
articulation between the public sector and social movements. Paulo Freire argues that there are
several principles of this articulation: “the Secretariat does not want to absorb the movements, but
neither does it want to simply give away funding.” Freire goes on to argue that, “we are not afraid
of the tensions that may arise from this arrangement. We want to learn together how to deal with
the conflict. We respect the pluralism, but also we have our own agenda. If the movements do not
accept our pedagogical model we will consider it a breach of contract, "Rl

This relationship between the so-called “popular municipal administrations”#Z and social
movements is not easy. There are major challenges. The social movements argue that their
participation should not preclude the State investing in the type of activity (be it adult education or
schooling) in which the social movements are collaborating. For social movements, the challenge
is to enter into a partnership with the State without being co-opted, thus preserving their political
and pedagogical autonomy while achieving higher levels of organization and social practice.

These dilemmas were well expressed in a forum held in Sdo Paulo in 1990 to discuss the
partnership between public sector and social movements in adult education activities:

“The material and pedagogical support that municipal administrations offer to
popular groups that promote adult education should happen under two basic
conditions: that this support will not imply that the public municipal administration

is withdrawing from offering quality adult education programs, and that this
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support to popular groups be given under conditions that respect and preserve the

political and pedagogical autonomy of these popular groups. (...) There are still

doubts if this modality of relationships between the municipalities (prefeituras) and

the popular movement will not result objectively in a mechanism of

institutionalization and loss of autonomy of the popular movements, and co-

optation by the State. This is a controversy that only the passing of time and

practical experiences will be able to resolve.”#3

Questions and queries about the class character of the municipal State and its bureaucratic
behavior seem to haunt democratic and progressive educators trying to link State and social
movements. For instance, Moacir Gadotti, a very close collaborator of Freire, argues that “The
social movements, even when dealing with progressive municipal administrations adopt an attitude
of “being tactically inside and strategically outside.” This means that the social movements fighting
for popular education, or participating as partners in the elaboration of social policies, always keep
one foot inside and other outside the State.## Given the misgivings social movements have
concerning the nature and character of the municipal State in Sao Paulo, is it possible to establish a
common framework for action, a model, a set of guidelines to orient policy formation for both the
municipal State and the social movements? And if it is possible, what kind of framework or model
is this?
The next section discusses the pedagogical and political model of popular public schooling.

The notion of popular public schooling is the theoretical and political framework that guides the

articulation between social movements and the State in Freire's educational administration.
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State Policy Making and “Popular Public Schooling™

The overall educational reform advanced by Freire’s administration in the Municipality of Sao

Paulo rests on the concept of popular public schooling (a escola publica popular). Originally, the
concept of popular education (e.g. the “education of the people") in Latin America was used to

define the model of public education conceived by liberal governments, particularly in the last three
decades of 19th century Latin America. Public education was defined as free, public, and
compulsory. Schools were conceived as a powerful means for social and national integration of the
masses and cultural transmission in the face of persisting social strife and civil struggles, and,
particularly in the Southern Cone, growing immigration from Europe.

Not only was public education used as a means of socialization and the construction of the
nation-State,45 but in many cases it was a political and pedagogical project implemented by liberal
governments.46 Public education was based on principles of laicism, attempting to eliminate the
Catholic Church's control of education.#7 Not only did public education challenge the cultural
hegemony of the Church in Latin America, but it also imprinted the mark of positivism upon the
educational system--the most successful experience in this regard taking place during the period of
Juarez's reform in Mexico.

Most contemporary popular education, however, is related to the original Freirean experiences
with pedagogy of the oppressed in the early 1960's, fertilized also by a number of other innovative
experiences in the region, arising from political and social analysis of the living conditions of the
poor, and aimed at working towards engaging the poor in individual and collective processes of
critical awareness and action.*8

Popular_public_schooling thus starts by acknowledging serious problems of equality of

educational opportunity in Brazilian education in terms of access, permanence, and quality of
educational supply. For instance, according to the National Census of 1980, of the 23 million
children, ages 7-14 in Brazil, 33% (7.6) million were unschooled; among those attending schools,
27.6% (or 6.3 million children) were placed in lower grades compared to their school age. On

average, 46.3% percent of the Brazilian population has 2 years of schooling or less, considered
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inadequate to operate at a level of functional literacy. While 75% of the population of five years of
age and older have less than 4 years of school instruction, of a population of 87,806,265
Brazilians ten years of age and older, 25.5 were illiterates.#? Educational constraints are further
aggravated by pressing economic problems, poverty and inequality. According to a study by
economist Helio Jaguaribe, 64.7% of the economically active population working in diverse
occupations were below the poverty level (e.g. receiving two or less minimum salaries).50 As the
Inter-American Dialogue pointed out, in Brazil, as in the rest of Latin America, poverty and
inequality are inextricably linked: “In Ecuador, Peru, and Brazil, the wealthiest 20 percent of
families earn 30 times more than the poorest 20 percent.”>1

In this context, after assuming his position as Secretary of Municipal Education, Paulo Freire
argued that the physical conditions of the municipal school buildings were even in worse shape
than the quality of municipal education itself. Hundreds of classrooms were completely dilapidated
or destroyed, with desks and chairs totally unusable.52 As reflected in the evaluation after the first
year in office, 654 municipal schools at the beginning of the mandate (January 1, 1989) were in
poor physical condition, and 400 of them had serious problems. There was a deficit of 35,000
student chairs and desks, and approved repairs to school buildings were not completed due to the
Secretariat’s inability to pay. In the first 11 months, public funds were appropriated for repairing
26 schools, and repairs in 20 schools were undertaken. Construction of ten new school buildings
initiated by the previous educational administration was completed, and nine other school buildings
were under construction. Finally, 24,500 new students’ desks and chairs were given to the
schools, and more than 6,274 desks and chairs were repaired.53

Contributing to educational inequality, school tracking is prevalent in Brazil. There are two
parallel systems in Brazilian elementary and secondary schools; a thriving private sector, on
occasions subsidized by the State and by and large catering towards a middle class constituency,
and public education, catering to the children of the poor and working class families.>4 Advocates
of popular public schooling denounce official policies of privatization of public services. They

argue that the erosion of educational quality in public education creates growing discontent in the
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population, helping a number of educational entrepreneurs to profit from the malaise of public
schooling. In this context, the working class and peasants face two choices, either to enter a
“demoralizing public schooling or total exclusion™.55

Moacir Gadotti in his book Uma sé escola para todos, documents debates between radical

Brazilian scholars about the notions of unifying popular schools or public popular schools and
attributes its origins to the work of Paulo Freire, working on parallel lines with other prominent
intellectuals, many of them associated to the Workers’ Party including Florestan Fernandes, Luiz
Eduardo Wanderley, and Marilena Chaui. Similarly, this notion of popular public schooling is
associated to the proposals of the PT advanced in several “democratic” municipal administrations in
Brazil, including Campinas, Diadema, Porto Alegre, Rio do Sul, Santos, and Sao Paulo.
Institutionalized racism, unbalanced disciplinary practices or irrelevant curriculum content may

push working class children and youth out of the system. The principles of popular public

schooling or popular public_education include improvement in the equality of access and

permanence in the schools, trying to prevent school drop outs and/or structural and organizational
routines. Children of the popular sectors find schools’ institutionalized cultural capital awkward or
at odds with their own cultural experience. As French sociologist Pierre Bourdieu argues, all
human activity involves the accumulation of cultural capital based on specific habitus. The notion
of habitus refers to an internalized, permanent system of beliefs or meanings, resulting from the
interaction of the individual with her or his family and her or his immediate environment or
community. Differential social activities and roles result in differential cultural capitals. Differential
cultural capitals are hierarchically articulated along social class and (in Brazil) racial lines, and very
often related to the possession of elite educational credentials.56

Thus, for proponents of popular public schooling, drastic improvements in the quality of
education are needed. Children from the working class should be provided with ways to appreciate
their own cultural capital, and be exposed to leamning from their own habitus, rather than constantly

struggling to adapt to a dominant, middle-class cultural capital and habitus. There is also a need to
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adapt the supply of schools to the demands and needs of working class students, many of whom,
in addition of being students, work part or full time.

Further, popular public schooling is a concept that links education and hegemony in Brazil.
Advocates ,C;rl" popular public schooling criticize the pitfalls of public education, its lack of quality,
and its authoritarianism. They link its reform to popular (community and social movements’)
control of planning and implementing of educational policies at the school level. The democratic

management of schools is another central feature of the proposal of popular public education. This

calls for autonomy in democratic planning, management and control of school operation, with
inputs from communities (students, parents), social movements, teachers, principals and
functionaries of the State (i.e. municipal administration), and implies a strong critique of
technocratic planning and the notion of technical expertise devoid of any democratic control.

In the Freirean perspective, the attempt is to link education with a historical project of social
emancipation: Educational practices should be related to a theory of knowledge. Thus, education
appears as the act of knowing rather than a simple transmission of knowledge or the cultural
baggage of society. Since knowledge and power are considered intimately related, cultural
traditions and practices, for example in schooling, are suspected of concealing relations of
domination. Thus, critical appropriation of knowledge by the working class implies also a criticism
of the culturally arbitrary.

The term 'culturally arbitrary' is used here to refer to school knowledge and how schools
produce and distribute unequal cultural capitals. In the context of the analysis here, however, it
should be considered descriptive rather than analytic. The notion of the culturally arbitrary was
invoked in the new sociology of education referring to each class having its own culture whose
contents are arbitrary. Since class relations are unequal, a dominant class may exercise 'symbolic
violence' in school curriculum by imposing over the remaining classes its cultural capital--i.e., a
system of meanings reflecting a particular cultural heritage, a language and patterns of reasoning,
including intellectual, moral and aesthetic perceptions. In the same vein but from a different

theoretical perspective, Habermas has argued that the 'bourgeois culture'--based on principles of
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possessive individualism, and orientations to achievement and exchange value--is transmitted
through socialization in families and schools. A main contribution of cultural reproduction models
has been to show that the curriculum is problematic, and that school knowledge is reflective of
human interests. Yet it is dangerous to carry the model of cultural reproduction too far.37 This is
true particularly when, following Habermas' analysis, some key principles constitutive of a
'bourgeois culture' become transformed by processes of social change in contemporary capitalist
societies. This will make the notion of a culturally arbitrary problematic. For instance, when an
ideology of achievement is challenged by the increasing uncertain connection between formal
education and occupational success, or when increasingly the orientation to exchange value is
undermined by the growth of social groups which are excluded from the social life of wage labor
yet subject to relations of capitalist domination, the notion of a bourgeois culture and the ideology
of fair exchange cannot any longer and single-handedly account for the legitimation of liberal
capitalist systems.58
Finally, Freire's proposal is an education for liberation:

“education will be liberating as long as it sponsors the conscious and creative

reflection and action of oppressed classes about their own process of liberation. To

assume its hegemony, the people (0 povo) need an education of quality. They need

the tools, appropriation of knowledge, methods, and techniques to which their

access today is restricted to a privileged minority. This implies the systematic and

critical appropriation of reading, writing and mathematics, and the scientific and

technological principles. Even more so, this implies the appropriation of methods

of acquisition, production, and dissemination of learning: research, discussion,

argument, the use of the most diverse methods of expression, communication and

art”.59

In summary, popular public schooling is an educational model based on democratic-socialist

principles that attempt to challenge the need for growing privatization of public services, arguing

instead for increasing investment in public education, improving access and quality of education
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(democratiza¢do do accesso), while at the same time linking school effectiveness with the

educational and social needs of children and youth of the popular classes. Finally, by relating
public schooling with popular movements, this project emphasizes a democratic control of

resources, planning and implementation of democratic schooling (democratiza¢do do gestdo)

against an authoritarian (and/or technocratic) centralization of educational planning, policy-making
and implementation.

The implementation of popular public schooling includes a major movement for curriculum
reform, new forms of school governance, and a movement of literacy training. The next sections
describe and discuss these reform policies in detail, setting the ground for an understanding of the
tensions and contradictions in educational policy.

The Movement for Curriculum Reform, K-8.60

The central mark of popular public schooling is education as the practice of freedom,®1 and
curriculum reform becomes a centerpiece of any strategy for emancipation. Schools should not
only be a place of critical reconstruction of knowledge and social critique, but also a center for the
production of popular culture.

The basic principles of the curriculum reform movement are the following: a) it is a collective
construction based on participation; b) it should reflect the diversity of experiences in unity of
purposes, with a fundamental respect for the autonomy of each school; c) it should highlight the
value of the unity between theory and practice, with a methodology of action-reflection and new
action in curriculum, and d) it should include a model of permanent teacher training, with a
continual critical analysis of the curriculum in practice.

The methodology of curriculum reform starts with a process of action, reflection and new
action developed collectively by different groups interacting in the educational milieu, including not
only teachers but students and parents, members of School Councils, specialists of different areas
(within the Secretariat of Public Education, in the Schools, and in the Universities) although
through interdisciplinary rather than disciplinary approaches, and the contributions of social

movements.®2 Three phases (related to Freire's original method) are defined in this process of
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curriculum reform: a) problematization, including a description and critique of current curriculum,
and a discussion of innovative experiences for curriculum change; b) organization, including the
systematization of responses to a questionnaire discussed in the schools and to the findings of the
first phase of problematization; and c) design and implementation of a new curriculum.

The project of curriculum reform starts by administrators and teachers learning how to listen to
their students, and how to design through interdisciplinary work, key generative themes, centered
on the knowledge of the students and not exclusively on the knowledge of the teachers. For
instance, a journal reports that a generative theme selected in a school in the area of Perus, in Sdo
Paulo, will focus in the first semester on the issue of housing, in all subjects, from physical
education to mathematics. In the second semester the generative theme selected was transportation,
to be discussed also from interdisciplinary perspectives.63

The process of curriculum reform started in 10 schools (which were pilot experiences, one in
each Nuclei of Educational Action or NAE), and was then implemented in 100 schools (10
associated with each pilot site). It was expected to gradually spread to the rest of the system.
Simultaneously, a number of initiatives promoting training of teachers (through regular meetings
which discuss the practice of teachers in schools and discussions with a number of scholars) has
been underway since 1989.

The process of curricular reform is not free of conflicts and contradictions. Paulo Freire refers
1o a conversation with a school principal. He told us that after a few moments of discussing the
school principal's attitude, she became angry and exclaimed: "Yes, yes, yes, I am authoritarian,
and I will continue to be'. I said to her, look, I know that vou are authoritarian. I would like to ask
you very lovingly to begin to be less authoritarian in this administration. But really I cannot impose

on you the taste of democracy."®4 The principal remained in her post.

Governance Reform--The School Councils.
The organization of the Secretariat of Public Education operates through collectives of
directors, with the school council at the base. For each 40 school councils, delegates are selected to

participate in a higher school council for each Nuclei of Educational Action or (NAE). The






