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I. The Challenge of Transforming the K-12 Sector 
1) Our core purpose is to find ways to improve the overall performance of the K-12 Educational system in the U.S.
2) There is a huge, daunting gap between what each of us could do individually, and the overall performance of the sector. It is hard to know where to start. 
3) Of course, much of what closes this gap are human qualities like desire, commitment, faith, optimism, persistence, courage, perhaps even ambition.  
4) But closing the gap might also be aided by some cognitive tools and theories that can help guide the entrepreneurial efforts of those who already possess the qualities described above. 
Oneself as an Asset for Leadership
5) Inevitably, when reviewing assets for making change, one must start with oneself. The commitments one feels deeply, the energy one has, the skills one has developed through use, the personal relationships one can call on in the pursuit of larger efforts, all represent the most basic resources that anyone has for exercising leadership in the public realm. That is true regardless of whether one’s leadership is launched from platforms in the political realm, from government agencies, from positions in the voluntary, non-profit sector, or from the commercial, for-profit domain.  It is what each individual brings to the table when he or she is trying to organize some form of larger scale, coordinated, collective action within or across these various sectors of society.
6) But one’s own resources can go only so far. Even the smallest collective efforts require the active participation of others whom one can engage in the work. Those others are important for functional, instrumental reasons: 

· they control assets such as money, or social standing, or volunteer effort that they can decide to contribute or withhold from the effort; 

· they have the knowledge, technical ability, and operational capacities one needs to produce desired results; 
· they are in positions that allow them to authorize and legitimate, or to prohibit or undermine the initiative one plans to undertake. 
Larger efforts that reach beyond the capacities of one’s own assets and those of a few pals require public leaders to find ways of leveraging one’s own personal resources well beyond their natural, face to face, transaction to transaction, reach.

The Leverage that Comes from Social and Institutional Position
7) Key to one’s ability to leverage personal resources is the particular position one occupies in the social and institutional structure of the society. While the two concepts of social and institutional position are closely related, and both highly relevant to one’s ability to exercise leadership, it is useful to distinguish between the two. 

8) One’s social position begins with a particular set of relationships one has with others in the society – what is commonly called one’s personal “network.” One can think of this as the set of individuals whom one could call on for help, and would likely respond to your call. 

· To some degree, that is a personally constructed and personally held asset. It comes from one’s past work and relationships. It is the network of relatives, friends, associates, teachers, etc. that one can all on for assistance in authorizing, financially supporting, providing technical advice, or actually doing the work one intends to do.

· But one’s social position also comes from a somewhat more abstract and institutionalized idea of status in society. When one enters into working relations with others, one brings not only previous direct experience, but also various symbols and badges which will cause individuals who do not know the person directly to give that person some standing, some respect, some opportunity to show what they can do. This includes one’s physical presence, but also one’s lineage, educational background and former positions and accomplishments that are in the public record. 

· While there are some things that seem to confer general social status on individuals such that they can command a certain kind of attention in almost any group they join, many of the signs, symbols, and badges of status are quite specific to particular cultural groups. That is, they will mean something important and powerful to some members of the society, and have little meaning for others. Indeed, sometimes the signs and symbols that are viewed as positive in some circles will be viewed as negative in another. For example, in some groups “street cred” counts a great deal more than “academic cred.” 
· One can think of social position as a kind of individually held latent capacity for organizing collective effort – a web of tendrils connection you to others how control assets that you might or might not need to accomplish aims you have in mind. The wider and deeper one’s circle of friends and associates, the more powerful and general are one’s badges of social standing and status, the more one will be able to do with nothing other than one’s social standing. But precisely because one’s own circle is limited, and because social status is not always general, it is quite possible that when one looked at the requirements of the task that needed doing, one would find one’s social position not up to the task of mobilizing the value creating collective effort one had in mind. It might not reach far enough or deeply enough into the society to mount the required effort. 
· As importantly, it might mobilize lots of capacity in some areas, but fail to do so in areas where one desperately needed it. For example, one could have a strong network with a business community, or a philanthropist, but have little standing with the parents who students whom one sought to serve. 

9) One’s institutional position in society consists of the office one holds in the institutional structure of society – the way that society divides up formal ownership and control over assets, and formal responsibility for the doing of tasks.  For example, one can be a teacher, a school principal, the manager of a charter school network, an educational policy advisor to a secretary of education, etc. These institutional positions – essentially jobs – also increase one’s influence. 
· They do so at least in part by giving an individual authority over the use of assets. A teacher can command a classroom, and, with skill, the attention and commitment of her students. A principal can command a set of physical assets and (to some degree) control a payroll and the curriculum used in a school. A policy advisor can have the ear of person with significant formal authority.
·  But institutional positions also give individuals a platform to use in trying to influence others who are beyond the scope of her direct authority. A teacher can use her position to try to rally the parents of her students or to attract the attention of other professionals with a method she has developed to advance an educational purpose with particular kinds of kids. A principal can also try to rally the parents, but also seek wider political support from the surrounding community, and find ways actively to participate in policy discussions about the evolution of district wide or system wide policy. 
10) While institutional positions give individuals extra leverage by giving them authority over assets and standing to engage with others in associated formal positions, they also take away some degrees of freedom from the individuals who occupy those positions. Attached to the institutional positions are responsibilities, and mechanisms for calling individuals in those positions to account for their performance, and that of the institution for which they are responsible. Those expectations and demands for performance must be honored if one is to survive and flourish in the position.
11) Success in doing a job well often depends on how well one combines one’s individual qualities and resources with the requirements and opportunities of the institutional position one occupies to achieve a socially desired result – in our case, an improvement in the performance of the K-12 educational system: a better classroom performance and/or a pedagogic invention for a teacher, a better school performance and/or a new idea about how to get the most out of school for a principal, and so on. 
Initiatives as Instruments of Strategy at Organizational and Sector Level
12) This, in turn, often depends critically on the particular ways that individuals in institutional positions of authority and responsibility choose to use their own personal resources and institutional position to produce a change in the actions of others. They have to decide what to do with the social position and the job they hold. If they are going to make change happen, that means they have to do something different than those who came before. And that usually focuses on one or more initiatives that they undertake as both the expression and instrument of their leadership. These initiatives can include new curriculum or pedagogic ideas, new ideas about how to manage a school or district or charter school network, or new ideas about how to loosen the financial, legal, and political constraints that are make it difficult for educational suppliers to do their work, or even new ideas about how to create new drivers for performance for the ed sector as a whole. 
13) The success of an educational leader in improving the performance of the system begins with the quality of the projects or initiatives that are immediately within reach. For many, those projects will focus on improving the quality of educational services supplied and outcomes achieved in particular schools and districts – improvements in what my colleague Richard Elmore calls the “instructional core” -- the active ingredients that allow educators to produce increased capacity among the students they teach. For others, those projects might involve developing, testing, or disseminating new methods of teaching, or of managing schools for performance, or of measuring the performance of schools. For still others, the projects might be focused on trying to transform existing public policies which shape the performance of schools and school systems at many different levels, or to increase the general status of education as a profession in order to attract new people to the field, or to widen and strengthen the rights that individuals have to high quality education. 

Two Broadly Different Kinds of Initiatives: Organizational/Operational and System-Wide/Policy Context

14) Broadly speaking, one could divide these different kinds of projects into a few simple categories. One could, for example, divide them into projects that are focused on improving the core processes of educational service provision on one hand, and those that are focused on altering the environmental conditions under which educational suppliers are created, resourced, and operated. One could also divide them into projects that were focused on producing results in a relatively small scale, limited domain of activity, and those that aimed at an effect on a very large domain of activity that cut across governmental jurisdictions, and across social sectors. 

15) Often individuals imagine that there is a strong correlation between these different dimensions: if one produces change in operating processes, one is doing it in a relatively small, limited jurisdiction; while if one produces a change in environmental conditions, one is producing a relatively large effect. Related to this tendency is to think about creating change from the bottom (i.e. small, operational) up; or from the top (i.e. large social and political forces, and wide reaching public policies established at national and state levels) down. But a little reflection quickly makes it clear that the correlation between these two dimensions is far from perfect. 

· One can easily imagine projects that individuals had that sought to change the core operations of educational suppliers that was not focused exclusively on local conditions, but sought a national impact. A for-profit firm set up to figure out ways to use pervasive electronic media to enrich, extend, and render more compelling student efforts to learn to read, write, and do arithmetic might try its product out in some test markets. But its ultimate goal would be to take the new product to as many schools as possible. An innovative classroom teacher who has hit on a new way to teach math to students who have had no prior preparation, may want to reach beyond her own classroom by documenting her method and results, and sharing them with other teachers – much as doctors do when they are struggling to find a cure to a particular disease category. She can then act to further test and disseminate her operational idea in ways that produce wide effects on the core processes of the system. 

· One can equally well see that there are plenty of opportunities to affect the conditions under which educational suppliers are working that are relatively small scale and local. Of course, there are some changes, such as the expansion of student constitutional rights to an equal and high quality education, or the passage of state legislation authorizing the creation of charter schools that can only occur at relatively large scales corresponding to the levels of government at which such decisions can be made. But given how much authority and responsibility for authorizing, resourcing, and operating schools has been delegated to local levels, there is lots of opportunity for local social and political action that can loosen the constraints, or tighten the accountability for educational providers. And, just as the techniques that turn out to be valuable in transforming educational processes can be documented and replicated, so the methods for social and political mobilization that work on the (local or wider) conditions under which schools are operating can be documented and widely used as well.  Table 1 illustrates the varied kinds of initiatives that could be undertaken by those interested in producing change.
Table 1: Different Kinds of Initiatives and Projects

	
	Improve Core Educational Processes Used by Educational Suppliers in Classrooms and Schools
	Alter Environmental Conditions in Which Educational Suppliers are Working

	Scope and Scale is Small
Limited to Single Organization or Jurisdiction
	Classroom Innovation; Development of New Disciplinary System; Introduction of New System for Managing Data at Jurisdiction Level
	Political Mobilization of Parents to Demand Quality Education and/or Choice; Creation of Local Foundation to Support Schools

	Scope and Scale is Large, Crosses Jurisdictional and Boundaries that Divide Public from Private
	Development of Proprietary Software for Improving Math Education; Creation of National Network of Teachers Communicating About their Practices
	Law suits widening rights of children to education; 

Passing Laws that allow Charter Schools to be Created and Receive Public Funding; Creating a Political Movement to Increase Level and Change form of Accountability of Educational Providers to Elected Politicians; 


16) The point is that while the starting point for every successful public leader is to do something valuable with the resources that are within reach of his social and institutional position, its always possible for some strategic thinkers to look a bit beyond that particular initiative, and search for ways in which that particular initiative could be parlayed into an even larger systemic effect that had even greater impact than originally hoped for or imagined. Consequently, when thinking about how to produce a systemic change, one might want to learn not only how to create a particular initiative, but also how to maximize the impact that one’s successful initiative could have on the system as a whole.

Summary: The Position of an Educational Leader Who Wants to Make System Change
17) Figure 1 presents the simple model of an individual actor in the K-12 educational system trying to exercise influence over the performance of the system that has been implicitly developed so far.

· We begin with a concrete human being with the usual strengths and weakness of human beings, committed to certain purposes, and occupying a particular social position that allows him to make more or less powerful claims on the thoughts and actions of other human beings. 

· That concrete human being is located in a particular institutional position that gives the individual both some direct authority, and also some indirect opportunities to influence others who are not subject to the authority of the position. 

· The concrete human being in a particular institutional position makes a calculation about how personal assets can be combined with the institutional position to produce some kind of initiative designed to improve the performance of the K-12 system in some way. 
· That initiative, in turn, could have a wider effect on the system. This could occur because others copied the initiative, or because the entrepreneur found ways to extend the initiative beyond its original origins, or because the initiative that was taken was designed to change the constraints and drivers of the system as a whole rather than its internal operations. 

· In this model, the leverage that an individual can exert consists of two different bits: the bit that gets from an individual with an idea to something that exists and works in the world, and the bit that takes that particular idea and makes it large and important in the system as a whole. 
18) The first bit of leverage – creating an important, sustainable, value-creating innovation – is the topic of much of what you will study in the leadership and management section of the EdLD program. This serves as a crucial base for thinking about how you can make important things happen in the world, including systemic change.
19) But one of the unique features of the EdLD program is that it seeks to develop capacities that would allow you to spot and exploit opportunities for system change, and to do so not only by improving the performance of educational providers, but also by finding ways to transform the constraints and re-configure the drivers that create the context in which those organizations now operate. The sequence on educational policy is focused on conditions in the sector as a whole. And it is important to learn what those conditions are, and what economic, social, and political forces, expressed in particular public policies as well as in private initiatives and action, do to shape the conduct and performance of the sector. But the educational policy sequence does not treat these larger forces as fixed and inevitable – the conditions that allow promising educational initiatives to succeed or fail, but instead as potential targets of entrepreneurial effort that operates on the system constraints. 
20) The two different bits of leverage are similar in that they both involve strategic thought and action – the will and the capacity to breathe life into an important, value creating change in the educational system. They are similar, too, in that many of the frameworks and knowledge of human motivation and organizational behavior learned in management and leadership will be useful in thinking strategically about the management of change at the sector level. 

21) But despite the similarities, the calculation about how to make a strategic change in the system is a bit different than the calculation about how develop an innovative educational program, or the improvement of a given organization. Imagining how to make a system change is different than figuring out how improve one’s performance in the classroom, or how to run an effective school, or even how to transform a public school district. It is different, too, than developing a better way to use electronic media to aid learning in middle school, or to help dyslexic children learn to read. 
22) It is closer to but still different from organizing an advocacy campaign for the education of immigrant children, or to the filing of a law suit to equalize educational expenditures, or mobilizing a large new group of individuals to become teachers and principals. While these last initiatives are clearly aimed at transforming the constraints shaping the conduct and performance of large pieces of the K-12 sector, there is no necessary guarantee that these initiatives can improve what happens in the millions of daily encounters that constitute the material core of the K-12 sector even if they are successful. Although policy may have changed, implementation may remain faulty.
Different Platforms From Which to Launch Systemic Change Efforts 
23) The interest in producing a system change widens the range of positions that are of interest to us. One can imagine becoming very skilled in managing a particular school, or a particular school district, or in creating a system of charter schools. And all those efforts are useful in themselves, and can often be leveraged into larger system effects if the methods can be copied and more widely implemented. But there are some important ways to produce system effects that are not so closely related to running schools. There are those who provide technical support to those running schools. There are those who develop new pedagogic and curriculum materials. There are those who make it fashionable for well educated college students to work in the education field. There are those who become policy researchers. There are those who become policy advocates. There are those who mobilize parents, And there are even those who choose to suffer the indignity of standing for election, and choose to become politicians interested in serving on elected school boards, or in other positions in government from which they seek to influence educational outcomes. There are even those who hope to get rich through some important educational innovation that can be commercially sold, and can then devote themselves to philanthropic efforts to improve education. Table 2 presents a list of institutional positions from which significant educational reform efforts might be launched.
Table 2: 

Individuals in Positions to Make System Change

· Strategically minded, innovative leader of public school K-12 system (urban, suburban? In crisis, in stasis? Struggling system or leader of the pack)

· Key operational aides to above who have both staffing responsibility for system as whole as well as operational responsibility for key initiatives

· Particularly innovative principals or project leaders from within existing public school systems

· Teachers and others in existing school system who want to try to develop their own schools

· Dedicated teachers who have a particular pedagogic approach they would like to develop, find a way to consolidate and market (either in technology or paper materials, in training programs)

· Those who want to start charter schools

· Those who want to work on political mobilization of demand side of parents and kids, and organize them to both demand quality education, and to participate actively in the production of that education at community levels.

· Policy advocates for Educational excellence and reform at local, state, and federal levels

· Civil Rights lawyers who want to use the law as a way to pressure schools for improved performance.

· Policy level officials at Federal and State levels who are shaping conditions under which public authority and money is being spent for locally based school systems

· Those interested in transforming the personnel systems through which educators and educational leaders and managers are attracted to, developed and given positions of authority in public school systems

· Social entrepreneurs who want to build a superior educational technology, or a superior way of developing and training teachers and leaders, and spread it widely in the educational sector

· Innovative curriculum designers/pedagogic engineers who want to work hard at developing superior methods of teaching and learning

· Innovative social scientists, educational researchers, and test designers who want to work on developing superior instruments for measuring educational outcomes and achievement, and give those new instruments currency and standing, 

·  Foundation officers/philanthropists interested in educational reform

· Business people interested in Educational Reform (perhaps including some older individuals who want to get back into the game in a serious way)

· Those who want to work to reform ed schools themselves, and/or to become faculty in ed schools who are focused on producing educational leaders

The Importance of Collaboration Across Reformers in Different Positions
24) While there is much that divides such individuals from one another in terms of background, training, professional commitments, and so on, our program seeks to emphasize and develop what they have in common: namely, a strong desire and some demonstrated capacity to act in ways that can improve educational performance in the small and in the large, directly through teaching and school management, and indirectly by influencing the environment in which schools are operating, or the methods they use to do their work.

25) We are also particularly interested in helping educational leaders operating from many different platforms to find the means to jointly produce important improvements in the performance of the K-12 system. We take it for granted that any successful effort to transform the system will require the effective interaction of individuals operating on many, more or less independent platforms, but all finding ways to work on their own and with others towards improvement. 
26) Whether one seeks direct, operational system changes through the development and scaling up of an educational innovation, or whether one is oriented primarily to producing system changes hoping that those changes will produce large scale changes at the operational level, an educational leader has to learn how to think at two different levels: at the level of one’s current projects, and at the level of imagining how those projects can affect the sector as a whole. Just as the CEO’s of Microsoft and Google, the garage innovators, and the investment analysts of the internet world have to develop a sense of the internet sector as a whole to be as successful as possible, so those who lead educational enterprises, or create educational innovations, or advise those making financial decisions about the value of the educational sector must develop a capacity to see the sector as a whole, as well as their particular bit within the sector, and understand and exploit the relationship between the two.
How Change Happens in the K-12 Educational Sector 
27) We know at the outset that the K-12 Educational Sector is a very complex social system. Like all such systems, there are powerful interests, structures, and processes which tend to preserve the status quo. (In systems theory, these would be called homeostatic influences – the forces that tend to push any change in the system back towards the system as it existed before the change occurred.) 
28) But it is also true that the system has some potentially de-stabilizing elements within it – new ideas about how to educate children, new ideas about the institutional forms and managerial processes that can continue to improve the educational process, new ideas about how the financing of the system might best be arranged, even some new ideas about where education actually occurs, and what its most important purposes might be. These ideas create some important variability in the way that the K-12 system operates, what resources it relies on, and what it produces. This variability, in turn, can sometimes cause bigger or smaller shifts in the overall conduct and performance of the system. Sometimes, the innovations find a niche that they can occupy, and the system is transformed by the existence of this new niche. Other times, the innovations are more radically de-stabilizing: in the current vogue, the changes bring the system to a “tipping point,” and the system moves rapidly towards some new unimagined equilibrium. 
29) It is also true that the system is buffeted and challenged by many external pressures. After all, the K-12 educational system in the United States sits within other larger structures and processes which make claims on the sector, and provide resources to it. It sits within a national and international economy that provides the material resources that societies as a whole use to make themselves better off, and that gives shape to specific economic challenges that individuals will try to meet as they navigate their lives in the future society. It sits within a national social and political culture that on one hand helps to create collective and individually held values, including ideas about what constitutes a good and just society, and what the role of education should be in such a society, and on the other creates the material conditions that the K-12 educational system must face as it tries to achieve its varied purposes. 
30) These external environmental pressures tend to produce increased experimentation and innovation within the educational system. But when the environmental pressures are strong enough and durable enough, they also operate as a kind of selection process that, over time, tends to favor either the status quo significant changes, and among the changes, what particular ones will be favored. In fact, tipping points in often occur only when the existing system generates some new kind of activity, and that activity turns out to be favorably aligned with a significant, durable change that happens in the external environment of the sector as a whole. It is usually significant changes in the environment that will determine whether a variant in the system ends up dying, occupying a small niche, or triggering a set of mutually re-inforcing waves of change. 

31) Ideally, this environmental selection process is a wise one that reliably distinguishes innovations that strengthen educational processes from those that do not. But we cannot be sure that this is true. Indeed, one of the important performance shaping features of the system as a whole is precisely the degree to which it make these discriminations, and develops the capacity to learn from its cumulative experience.
32) Figure 2 presents a simple, schematic diagram that reminds us that as large and complex and diversified as the K-12 system is, it is not an autonomous system. Its aims, its practical challenges, its resources, and its methods are all importantly influenced by the economic, social, and political context in which the system operates and is evaluated. 
33) In thinking about the K-12 sector as a complex enterprise that exists within an environment that consists of broader economic, social, and political forces, it is useful to draw on some of the concepts of the strategic triangle we used to look at the position of single organizations. The K-12 sector is not at all like a single organization in terms of its governance and operations. As we will see below, it is far more fragmented and decentralized than a single organization – more like a network or a complex system of functionally interdependent but structurally independent units than an organizational hierarchy. So, we should not assume that the K-12 sector can or should be governed and managed like a single organization. But if we are trying to understand it is a process that uses social resources to produce particular social results, and does so in the context of an environment, then the strategic triangle might be of some use.

34) As you recall, the strategic triangle makes a big distinction between the task environment of an organization on one hand, and the authorizing environment on the other. 

35) The task environment describes the material conditions that the organization must face as it goes about its work.  In the case of the educational sector, that would be the children who are the principal clients of the system, and whose developing capacities constitute the important value being created by the system. It would also be the dynamic economic, social, and political conditions that create demands for certain skills and commitments among the future workers, managers, neighbors, and citizens of the country. 

36) The authorizing environment describes the processes that define the public value that the organization is supposed to create, and provide both the moral legitimacy and material resources that the organization needs to operate. In the case of the educational sector, the authorizing environment would be the continuing public dialogue that goes on at many different levels of government, and within civil society and the private sector about what the ends of education should be in a democracy, and how the pursuit of those ends will be organized, financed, and more generally, resourced (understanding that financial resources are only one of the assets that can be called upon to mount and sustain the educational enterprise.
37) Taking one step further, one can see how the economic, social, and political forces in a society can operate powerfully at each point of the strategic triangle. 
· The economic, political and social forces all play an important role in defining the purposes of the sector – in nominating particular dimensions of public value that could be used as the basis for evaluating the overall performance of the sector. The economic forces, for example, might give particularly heavy weight to the capacity of the educational system to produce individuals who can shape and effectively participate in a strong, competitive national economy. The political forces might align themselves with the economic forces as well, but they might add an interest in promoting certain kinds of equity and protecting certain kinds of rights in evaluating the performance of the K-12 sector, as well as promoting capacities for good citizenship. The social forces might also line up with economic and political forces, but they might put special emphasis on protecting a society’s diverse cultures, and allow them to be expressed and tolerated within the sector as a whole. 

· The economic, social, and political forces also shape the authorizing environment of the K-12 system – providing it with more or less legitimacy and support depending on the purposes it pursues, and the resources that different sectors have to contribute to the sector’s operations. A growing economy can provide a tax base to support public commitments to excellence in education. It can also provide individual parents with money to spend on their children’s education above and beyond the taxes they pay to support a public school system can provide financial resources that both enlarge overall spending on K-12 education, and give them more particular control over the content and quality of the education. The political system, sometimes guided by citizens and voters, sometimes guided by interest groups and the media, sometimes guided by elected representatives of the people can make judgments about the relative importance of education relative to other public purposes, what must be provided to children and their parents as a matter of right. Within the realm of civil society, philanthropists with money to spend, volunteers with time on their hands, and parents and children who are both the principal beneficiaries of the K-12 system, and also some of it most productive components can similarly make large, enthusiastic commitments to the cause, or give the job to others to do. 

· Economic, social, and political forces will also profoundly shape the concrete work – the task environment -- that the K-12 system must address, and the means available to do so. As noted above, the economy will not only provide resources for education (whether publicly or privately purchased); it will also determine the nature of the task that schools face. Whatever inequality the economy has produced in the past will present part of the challenge that the K-12 system faces going forward. Whatever future challenges the economy faces in the future will become part of the challenge to which the K-12 system must respond.  Politics will also profoundly affect the tasks facing the schools – partly by saying who must be educated, and for what purposes; partly by saying what is desirable and permissible conduct within schools; and partly by saying on what terms individuals can opt out of the public system in preference for a private solution to the problem. It is one thing to run a school system that seeks to be accessible to all, and to give each what they are due; and quite another to run a school system that does not require individuals to be educated, and does not help those who are not well positioned to educate themselves or their children.
38) If the environment that the K-12 system faced were homogeneous and constant, there would be little opportunity for the system to change its basic operations. Its purposes would remain constant. Its sources of legitimacy and support would remain constant. And its operational capacities would remain constant. There are some who long for such simplicity.

39) In reality, however, both the task and the authorizing environment of the K-12 sector are none of these things. The task environment is extremely complex and heterogeneous with many different kinds of students to teach, and many different things to teach each of them. Nor does the task environment stay the same. New challenges show up. And the balance among the different challenges changes over time.

40) The authorizing environment is equally heterogeneous, and equally dynamic. There are many different stakeholders with many different interests operating at many different levels of government and through different parts of the educational process that seek to influence both the activities and outcomes of the system. Each has both constitutional rights and practical interests in seeking to influence the system, and call it to account for purposes they consider important. Moreover, this cast of characters changes over time as new interests become engaged, or old interests fade away or become deligitimated for one reason or another. 
41) To many, the tumult in both the task and authorizing environments of the system are threats to the successful management of the system. And it is true that the tumult complicates matters considerably for most managers – particularly those who are feeling responsible and accountable for the overall performance of the system (of whom there are some, even though they lack the formal powers or responsibility for guiding the system). 

42) But it is also true that the pressures from the external environment – both the challenge of the tasks before the system, and the challenge of responding to changing political aspirations for and commitments to the system – create conditions that are favorable to innovation and change in the system. They make innovation not only valuable, but also possible.  

43) When external pressures accumulate on the K-12 system either in the political authorizing environment of the system, or in its task environment, and either generate or align themselves with some dynamic elements generated within the system itself, some opportunities are created for systemic change. When the external environment shifts in a way that supports an internal innovation in the K-12 system, it is like the moment when Adam stretches his hand out to God in Michaelangelo’s painting in the Sistine Chapel: something potentially important is about to happen. 
The Form that Change Takes in the K-12 Educational Sector
44) Unfortunately, in a world of less divine creation, the moment of creation can lead to many different results. 
· In one version, an innovation pops up that never finds a home, or is quickly quashed. In some sense, it never found the connection to God. It lingers in the memory of some in the system, and might serve as an inspiration for another try; or alternatively, as a strong reason never to try that particular innovation again since it is doomed to failure. 

· In another, an innovation is made that finds a particular niche in the system and survives for a long time, but never gets very big. In this situation, one could say that the system has changed because it has an interesting new element within it, and its aggregate character has been changed by the addition of that particular innovation. But for the most part, the system remains unchanged. 
· In a third possibility, an innovation created in one particular location is judged by its creators and their sponsors to be worth “replicating” in many other locations. To accomplish that goal, a special organization is created designed to “scale up” the innovation. It does so either by keeping all the productive capacities under its direct control, growing both the organization and the market for the particular innovation, or through somewhat looser means such as licensing and franchising the activities of other organizations who agree to “follow the model.” In this circumstance, one can say that the system has changed to the degree that the new innovation begins to influence larger and larger segments of the K-12 sector. 
· A fourth possibility: an innovation appears in one institutional or geographic location, and begins to diffuse out as dissatisfied and curious people in other places hear about the idea and try it out for themselves. In these processes, the original idea is often adapted – sometimes dramatically – as it is brought to new situations. The adaptation occurs partly because the adopter didn’t understand the idea correctly in the first place, partly because the adopter faces different problems and different opportunities, and partly because the adopter has different goals and objectives. In this situation, one can say that the system had begun to change to the degree that an original innovation has stimulated others either by example, or through the provision of different levels and kinds of technical assistance to the adopters. But the form of the change is a bit hard to define since the innovations look very different from one place to another. 

· A fifth possibility: innovations begin popping out all over in the K-12 educational sector as individuals and groups feel frustrated with the performance of the educational system, and try to find ways to fix it. Many of these innovations are highly local, and make no claims of national significance, and no effort to exert national influence. They simply improve conditions and performance in a local school district, or simply in a given classroom. Some of the innovations begin to be seen as a kind of innovation that could or should be replicated, and the processes described above begin to take over with respect to that particular innovation. But others never move beyond the local: they are like the second possibility above. But the difference is that instead of happening in only one or a few places, the local innovations are happening all across the sectors as local actors identify and fix local problems. In this situation, one can say that the educational sector is changing not only as a result of the development, testing, and adoption of innovations that can improve educational performance; it is changing also in the way that it learns on its own – from a world in which only local innovation occurs, or only national innovation occurs, to a world in which local innovations become national and national innovations become local through the efforts of hundreds of thousands of interested and motivated individuals. 
The Target: What Constitutes a Systemic Change in the Sector?
45) It is not exactly clear at what stage these different images of innovation created within and diffusing throughout the K-12 educational system mount up to something that could be counted as a systemic effect. 

· To many, a systemic effect is simply a function of scale: the more frequent adoption of an innovation, the more systemic effect. On this account, one could say that a systemic effect has occurred when the accumulation of innovations have influenced some arbitrarily selected percentage of the system’s operations. 
· To others, a systemic effect is not just a function of scale. There is some notion of depth and permanence in addition to mere scale. Some talk about particular ideas, or particular sets of ideas, becoming part of the DNA of the system – something that defines and determines the very nature of the system in all its forms and over a long time. 

· This, in turn, is thought to be associated with changes in whatever one thinks are the fundamental structural conditions or driving forces that animate and guide the operations of the K-12 system. Some would nominate the depth and character of society’s political commitment to education as a critical aspect of a good and just society as the key driver. Others would look to the particular way that the financing of the system is managed, and the ways that those providing educational services are called to account for their performance. Still others would look to structure of legal rights and responsibilities – the governance structure of the system – as the critical factor. Still others would look the character and commitment of those who take up the professional task of educating children. Still others would look at the particular form that educational practice takes in classrooms – what my colleague Richard Elmore calls the instructional core. Still others would focus on the systems of research and development that allow the society to learn how to accomplish the purposes of the K-12 system more efficiently and effectively, more reliabley, and more justly. 

· Whatever one thinks is “fundamental” to determining the conduct and performance of the K-12 sector becomes the target and defining element of a systemic change. If the innovation or innovations that show up in the sector do not reach or transform that linchpin, then there cannot have been any “real” systemic change. If on the other hand, an innovation or set of innovations are focused on that key catalyst of change,  then by definition it is a system change even if right at the moment it hasn’t produced much visible effect. It is bound to produce large effects in the future.
46) I wish we knew enough about how the K-12 system actually behaved to know which particular parts of the system constituted its DNA, or less metaphorically, the particular structures and processes that were overwhelmingly important in shaping the present and future conduct and performance of the system. Unfortunately, at the moment, we do not have that kind of knowledge of the system.
47) That leaves us in a world where our best efforts to determine when a systemic change has occurred is to start with the idea of mere scale. When a particular innovation has spread widely through the system, or when the system as a whole is generating, evaluating, and embracing large numbers of new innovations, then we might say that we are seeing a systemic innovation. That definition at has the virtue of keeping our attention on empirical facts about the operations of the system as it exists. It also allows us to keep track of the degree and size of things relative to the task at hand. And it doesn’t prevent us from continuing to develop ideas and theories about how the greatest leverage might be exerted on the system. But it doesn’t allow us to view things that happen as important based solely on our untested views of what is the mainspring of educational system performance.
48) Perhaps we can do a bit better than simply measuring scale, however, by taking advantage of some important ideas from both evolutionary biology and economic theory. The idea is this. We should pay attention not only to the rate at which a particular innovation, or a particular set of complementary innovations are growing within the sector; but also and more importantly the degree to which their growth is complementary to, or actually displacing the older processes in the field, and claiming the resources that used to go to them. 
49) The reason this is important is that there is always some slack in large systems like the K-12 sector, and that slack can occasionally be increased by sudden increases in funding. At that particular moment, an apparently successful can lay claim to a significant portion of those slack or additional resources, and it can grow quickly. If, however, the growth in the innovation is financed only by the slack and new resources, then there will be a limit on both the scale and the sustainability of the innovation. If suddenly resources are scarce in the system, the innovative margin may be cut, and the apparently successful programs eliminated as the system “gets back to basics.” The only way this can be avoided is to have the innovation begin to reach into the resources that were financing the old processes as well as the new.

50) Note that this does not have to be a process by which one organization kills off another, destroying the lives and fortunes of the individuals associated with those other organizations. It can be one in which the new processes used by a new  organization are embraced and adapted by  individuals within an old organization, leaving the organization’s operations transformed, but its individuals the same. Whether that can happen or not depends crucially on how quickly organizations can learn and adapt. In the natural biological world, these processes are very slow, and as a result, significant change in an ecosystem usually comes over somebody’s dead body. In the human world, processes of learning and adaptation can sometimes be very quick, allowing a system to change quickly without any one having to die.
Summary: Key Challenges to Educational Leaders
51) In sum, if we as educational leaders are to make significant improvements in the performance of the K-12 educational sector, we have to become skilled not only in traditional methods of leadership and management, but also in methods that go beyond those traditional concerns. 
·  Like all leaders and managers, we have to become skilled at creating and managing particular educational innovations, particular educational organizations, and other kinds of initiatives that are within our immediate powers to produce. 
· At the same time, we have to get good at seeing where those efforts are located in the wider K-12 system, and to see how they can be used to achieve the maximum leverage in changing the system. 
· And we have to get good at managing our own particular efforts, and we have to get good at knowing how best to collaborate with other change makers to produce the maximum joint impact.

52) As noted above, that means being open not only to direct efforts to improve the quality of education at the substantive, operational level in particular educational settings. It also means figuring out how to change the forces operating on the system as a whole so that there is more room for innovations to be tried, and greater capacity to distinguish the value creating innovations from those that are mere fads.
II. How Best to View the Sector: The Search for a Strategic Framework 
53) To accomplish both these goals, it would be useful if we could develop a framework for analyzing the K-12 sector as a whole. The framework would be one that would allow us to:
· Characterize the system as a large, complex reality in the society with a few relatively few observations and claims that neither over-simplify, nor over-complicate the key elements of the system.
 
· Evaluate the performance of that system as one that drew on both private and public assets, and that sought to achieve both private and public goals.

· Understand the underlying social forces that shape the current structure, conduct and performance of the system, and create dynamics that will naturally create, or could be exploited by particular strategists to produce incremental or dramatic improvements in the performance of the system.  
· Imagine and test ideas about what particular kinds of innovations and interventions launched from particular institutional positions could succeed in producing significant improvements. 
54) That is the purpose of this note. It is important to understand at the outset that this is a work in progress, and an enterprise in which we all have to be engaged. There is no authoritative work that currently serves these important purposes. Nor could there be, for there no established method for doing this kind of analysis.
The Theory of Industrial Organization(I): What it is 
55) Perhaps the closest thing to a social science method for doing this kind of work comes from the field of economics. In economics, there is a field called industrial organization. It differs from its more famous brothers --micro and macro economic analysis -- in several important respects.
56) Industrial organization theory was focused on developing very specific facts about the institutions, processes, and activities that characterized a particular industry, revealed its prospects for the future, and pointed towards key changes in policy or practice that would improve the overall economic performance of the industry. The method was general for all industries. It could be applied to manufacturing industries that  made shoes, textiles, machine tools, or computers; or service industries that supplied insurance, mobile communications or fast food. When the method was applied to these different, particular industries, the method gave quite different representations of the character, current performance, and future prospects of the industry as a whole and the firms within it. This made industrial organization a far more concrete and empirical field than micro-economic theory (which carried out analyses and made predictions at very high levels of abstraction without looking too closely at particular concrete facts). Macro economics was similar to industrial organization in its empirical focus. But macro economics focused on the performance of national economies, and the policy instruments that influenced the economy as a whole rather that performance  of particular industry segments. A focus on particular, concrete industries, their present performance and future potential, and the particular policies that could  help them perform better (including the elimination of policies that were limiting their potential) was the focus of what was described as industrial policy, and was usually shunned by economists as an invitation for government to meddle with particular industries rather than allow market forces to do their work of sorting out the high performing industries and firms from the low performers.
57) Industrial organization theory took as its unit of analysis an industry not an abstractly defined firm (the typical concern of micro-economics), or a real national economy (the typical concern of macro-economics). Instead it focused on a particular, concrete industry. The industry was typically defined in terms of a set of particular products and services, and the firms that supplied these products and services.
 Industrial organization studies often paid close attention to subtle differences in the demand for a generally defined good or service that tended to create market niches for particular variants of the generic goods and services. It also focused attention on the demographic and cultural changes that were likely to shift both the overall demand, and the niche demands for goods and services over time, and to advantage or disadvantage a particular industry relative to others, or a particular firm within the industry relative to others. But much of the focus of industrial organization analysis focused on what was happening on the supply side of the market – to the number and concentration of firms in the industry; to the competitive strategies that the firms were using to position themselves in the market (including in particular the kinds of investments that the firms were making in the search for improved processes and products in the same market); and to the performance of the industry in terms of its ability to return profits to shareholders, and to produce sustained reductions in cost and improvements in quality of the goods and services the industry was producing in both the short and long run.
58) Industrial organization theory also tended to take a historical view of the development of a given industry. This focus on historical development was consistent with the concern of industrial organization to use the past to help analysts see implications for the future.  The payoff  to this kind of historical perspective always depended on a difficult extrapolation from what had happened so far, to a judgment about what was likely to happen in the future. As in the common warning, past performance was no guarantee of future returns. But understanding the trends that had shaped the field in the past gave those future predictions a base that differed from a purely a-historical, theoretical account. 
Industrial Organization (2): Structure, Conduct and Performance as Analytic Categories
59) While the focus of industrial organization was largely descriptive (in the sense that it tried to give an accurate empirical of the history of an industry, and an accurate understanding of the environmental pressures and internal adaptations that had created that history) the field– like all of economics – also imported a particular normative perspective. What gave the field its analytic bite and practical relevance was that, in the end, industrial organization analysis was concerned with an important normative question: namely, how well an industry was performing economically, and what could be done to improve its performance. 
60) In this context, what performance meant was two slightly different things. 
· On one hand, it meant the profit performance of the industry, and its ability to survive, attract capital, and create jobs in the future. 
· On the other, it meant the performance of the industry as experienced by consumers – the capacity of the industry to produce steady productivity gains by increasing the quantity or quality of output per unit of cost, and to share the benefits of those gains with consumers through reduced prices. 

61) The analysis prescribed for those studying industrial organization tended to be strongly influenced by economic theory. The influence was obvious in the definition of what constituted good performance (namely, efficiency and productivity gains in the production of a particular set of products and services). 
62) But it was also present in the way the analysis was carried out. The key elements of the analysis were: structure, conduct and performance. 
· In investigating structure, the key issue was the degree of concentration among suppliers in the industry: was it a monopoly, an oligarchy, or a competitive market. This was important because economic theory could translate these conditions into predictions about performance with respect to cost, prices, rate of innovation and so on. 
· In investigating conduct, the principal concern was often the key technological processes that were relied upon in the industry, and the rate at which those were being transformed through research, development, and innovation. 
· And, as note above, in investigating performance, the critical question was whether the industry was producing consistent productivity gains over the long run as a function of its structure and conduct. 

Industrial Organization (3): Economic Theory, Cost-Efficiency, and Innovation
63) Generally speaking, industrial organization was favored the structure of competitive markets – seeing in them the best chance to keep prices low for consumers. This is what we mean by the efficiency and effectiveness of the suppliers in the industry in the short run.

64) But economic analysis also tended to favor competitive markets as a method of encouraging and exploiting the kinds of innovations that would increase productivity in the industry over time. On this view, innovators and entrepreneurs had a strong economic incentive to create a better mouse-trap. If they did, economic theory predicted that “the world would beat a path to one’s door. That would not only make money for the innovative entrepreneurs, but it would also tend to move resources from low performing firms to higher performing firms, and therefore increase the efficiency of the industry as a whole. It was this set of ideas that made competitive markets with open entry the ideal method for both stimulating innovation, and for reliably discriminating among the innovations that occurred to find those that were best able to satisfy consumer demand. 

65) There was one problem with competitive markets, however. If they were too efficient – if every new and valuable innovation could be immediately copied by competitors – then the incentives for undertaking the costs and risks of innovation would be reduced. An innovator could work at great cost for a long time, and come up with an important innovation, only to see that idea immediately copied by others, leaving the innovator with all the costs and risks and none of the benefits of innovating. 

66) To protect the rights of innovators, and to sustain the economic incentives for innovation, government created patents, copyrights, and other forms of intellectual property that would allow the innovative entrepreneurs and firms to hold onto the excess profits they could earn by having a better mousetrap over a period of time when they were protected from other firms copying their proprietary methods.

67) Strictly speaking, the creation and protection of this kind of intellectual property results in a welfare loss to the society as a whole. There is a period in which consumers are paying higher prices for the new, improved product than they would in a world where everyone was free to use the new invention. Still, the price paid by particular consumers buying particular new products which they voluntarily purchased was considered worth paying if that was the best way of encouraging a constant flow of innovations that the market could test and sort out. 
Can the Educational Sector Be Usefully Viewed as an Industry Governed by Market Processes?
68) Economic theory, and industrial organization theory provides one way to look at a complex social production system that involves social actors mobilizing resources and assets to accomplish particular purposes, deploying them in particular ways to produce the desired result, and creating more or less efficiency in the short and long run in the doing of this work. 

69) The approach does provide some useful guidance to us as we search for a method to describe, explain, and transform the performance of a large industry or producing sector of society that is eating up lots of resources, and making or failing to make an important impact on the lives of individuals and the society as a whole. 

· In particular, it seems potentially useful and clarifying to see the K-12 sector (at least in the first instance) as a set of educational suppliers meeting the demands (or needs or rights) of particular educational consumers.  
· It also seems useful to use the historical development of the system as an empirical basis for forming judgments about what could happen in the K-12 sector and for understanding what forces have moved the sector in the past.  

· It seems useful, also, to think hard about what we mean by the performance of the sector, and to develop criteria we could use to assess the past, current, and desired future of the sector. 

· And it seems particularly important to develop and use a theory that helped us understand what drove improvements in the sector, and how those forces might be effectively engaged by those who wanted to improve the performance of the sector. 

All this seems within the spirit and traditions and methods of industrial organization.

70) But the use of this method also raises a very sharp question: namely, to what extent we think it is accurate, useful, or appropriate to view the K-12 sector as a kind of economic market populated on the one hand by educational suppliers of various stripes, and on the other by educational consumers of many different types. Recently, of course, we have all been encouraged to think about the K-12 system in precisely these ways in the hope that by doing so we can make the system more responsive to what people want from the system, and more efficient and effective in producing the desired results in both the short and long run. 

71) But this thrust represents a significant change from our past. For most of our history, we have viewed the K-12 education sector as a kind of social production system – not as a market. 
· On this view, society as a whole has committed itself to the task of educating its children. A public, collectively established desire to achieve particular educational outcomes exists at least alongside, and perhaps above the desires of individual parents and students for education. 

·  Society as a whole, acting through the processes of democratic government has decided to use the instrumentalities of the state – both tax revenues and direct public authority – to achieve that collectively desired result. It has required both parents and children to commit themselves to educating the children. It has used public taxes to finance a public education system that is available at no cost to students. It has established particular rights to equality of opportunity in education that allow particular individuals or classes of individuals to make legal claims against the state if it fails to live up to this promise. 
· In short, a “we” has shown up that makes particular demands for educational performance and results, and backs up that demand by using both the money and the authority of the state to call the K-12 system into existence and give it a particular shape. That “we” (whoever it is, however it has been constituted, and however it decides) tends to view the K-12 sector not simply as a market in which particular suppliers of goods and services meet individual customers with desires and dollars to spend, but instead as a system designed to produce and distribute a publicly valuable service, designed to achieve collectively as well as individually desired results. 
72) In this sense, we have seen the sector as a kind of social production system that uses the state as the agent of society in producing a particular level and distribution of the public good called education, and that will achieve important social outcomes such as enhancing the future performance of the economy, increasing the civility of our social relations, enhancing the strength or our democracy, and vindicating our commitment to equal opportunity as an ideal of justice – as something that individuals want not only for themselves, but also want and are willing to pay for for others. 
Is the K-12 System a Centralized Government Bureaucracy?
73) Some, of course, would see the public engagement with the K-12 system – the public’s commitment to the goal of education, its willingness to tax and regulate itself to create the capacity to achieve the goal, its desire to see the results achieved not only efficiently and effectively, but also justly and equitably – as a good thing. It is one of the important ways in which we are forced to think and act with a particular idea of what would constitute a good and just society, and a good and just educational system that could serve that goal. 

74) Others, however, have found in the public role in education the seeds of an inevitable failure. On this view, a system that was constructed with a heavy reliance on the use of government money and authority, and that relied on political mechanisms of accountability, could not hope to succeed in either the short or long run. It would become too rigid and bureaucratic in its aims and its methods. Both aims and methods would be corrupted, in the first instance by politicians who were more interested and knowledgeable about what it took to win elections than what it took to govern well and provide high quality public goods and services, and in the second instance by the professionals who claimed excessive influence in controlling the design and operations of the system, and used that influence to it to feather their own nests rather than to achieve the public purposes they claimed to serve. To the extent that resource allocation decisions were guided by the views of self-interested politicians and professionals rather than those who actually used (or paid for) the services, the effective demand and supply of educational services would collapse into wasteful, rigid bureaucracies served the interests of the suppliers more than the demanders.
75) Of course, the public system that was established was hardly a Stalinist bureaucracy. Students and parents were allowed to opt out of the public educational system if they found the public system objectionable for some reason, and could find an alternative that met state objectives, and for which they were willing to pay. To support the development of alternative educational institutions, the state gave tax deductions to private educational institutions. In addition, the public financing and control of the public school system was turned over to local units of government – not held with some powerful central government. This was to allow local communities to deliberate among themselves to decide on both the ends and means of public education – as long as they met some state and federal standards. Finally, much of the content that reached school classrooms was developed largely through private, commercial auspices. There were competitive suppliers not only of desks and pencils, but also of textbooks, curriculum, and pedagogy. And the individuals who chose to enter the teaching profession often paid private institutions for the training that would qualify them to be teachers or principals or superintendants of public school districts. 
76) This meant that while there was an important public presence in the K-12 system, that public was far from homogeneous and hegemonic. There was a great deal of room in the K-12 sector for values to be expressed from actors in very different social positions, with different interests, and holding different ideas about what a good and just educational system would be. This included (among others):

· Individual parents and children who were the principal clients and beneficiaries of the system

· Citizens and taxpayers who were concerned about the cost, quality and fairness of public education, 
· Religious and cultural groups who wanted to be able to exercise significant control over what their children were taught in schools, 
· Local communities who also wanted to shape their local educational systems according to their views of what constituted a good education, and 
· Professionals who committed themselves to the task of developing and implementing their vision of a good education.  
While one can say that “the public” had a significant role in shaping the structure, conduct, and performance of the K-12 system (as compared to the individual customers that were so important in market systems), it would probably more accurate to say that there were many “different publics” that showed up to influence judgments about how state money and authority might best be used to accomplish the goals that the “different publics” thought were important.
77) It is in the sense there are many different voices with different ideas about the ends and means of education, and many different opportunities for those voices to become influential, that the public educational system in the US is far from a centralized, state bureaucracy. That diverse system of different demanders and different suppliers all struggling over the questions of the important aims and methods of educational service provision should have created room for a great deal of innovation and responsiveness and variation in the conduct and performance of the school system. 
78) And, to a great extent, it did. The K-12 system has some outstanding schools within it. It also seems to be producing many ideas about how particular schools, or the system as a whole might be improved. 

79) But the problem is that this variation has not always served everyone in society well. Instead of the variation producing a kind of ladder that keeps moving the performance of the system upward towards greater overall achievement as we would ordinarily expect in high performing industries, the K-12 sector seems to produce innovations that improve quality in some places, but do not improve the performance of the system overall. 

80)  What might be broken, then, is not the process of generating new ideas about both the means and the ends of education. Those seem to be present in abundance. What might be broken is some reliable, discriminating mechanism that can not only stimulate experimentation with these methods, but pick from the range of possibilities the ideas that really do seem to work to achieve some agreed upon purposes of education. In the market place, we rely on customers facing particular products and services, and making choices about what to buy to perform the function of reliably distinguishing value from less value. But in the complex world of public education, we have not only individual customers deciding whether they like particular educational services, but also many publics deciding what kind of educational services they like. And we have those publics making choices not only about the ends of education, but also important choices about the means. Indeed, it is often the suppliers themselves who are seen as having good ideas not only about the best means of achieving a particular goal, but also what the desirable goal should be. That makes the process of generating new ideas, sorting them out, and arranging for the good ideas to gradually triumph over the old quite a bit different from those we rely on in the market.
The K-12 Sector as a Complex, Mixed, Social Production System
81) The simple fact is that the K-12 sector is a very complex mixed system. It consists of private, public, and voluntary organizations.  It is financed (and more generally resourced) by private spending on a fee for service basis, by public taxes, and by charitable giving. Its value and performance are judged against standards set not only by individual users of the system, but also by publics that tax and regulate themselves to create the educational system, and by third party payers who voluntarily choose to pay for the education of others. 
82) The public/governmental component of the system is profoundly important. Democratic governments – at federal, state, and local levels – show up in this world as very influential players. After all, they are the dominant purchasers and financiers of educational services – not children or their parents, and not charitable donors. And, the government exercise significant regulatory control over both the supply and the consumption of educational services.

83) One important consequence of this is that “the public” makes important decisions about the ends and means of the educational systems as well as students and their parents. One could call this public demand for education “educational policy:” a decision made by the government about the public resources that will be made available to create and operate an educational system, the ends which the system should try to achieve, and the means that should be used to achieve the desired result. That collectively constructed demand for educational performance – what we call education policy --  is, formed through the messy processes of representative government, and the judgments made therein can either buttress or overwhelm the decisions made by the individual clients and putative beneficiaries of the system. 

84) To make things worse, there is not just one public, nor one forum in which those publics are convened to develop and state their views about the values that the publicly mandated and financed system should produce. 
· There are at least three different levels of government that create different forums for public policy making about education. 
· And all three levels of government have legislative, executive, and judicial branches of government in which educational policy can be reviewed, evaluated, and influenced. 
Consequently, one might be more inclined to say that there are many different publics that compete to define the values to be produced by and reflected in educational processes, and to control the use of the assets committed to the system – not just one. 
85) To make the system even more complicated (and different than a market) the K-12 sector includes important elements from the voluntary and philanthropic sector of the society. It has long been a part of our tradition that groups would come together on a voluntary basis to organize the education of the children. This was often organized around religious groups. But secular organizations, too, that shared particular ideas about what constituted a good education emerged as educational suppliers as well. 
86) It is also true that philanthropists have at various time stepped forward and exercised significant influence over the educational sector by financing studies, or developing innovations, or engaging in policy advocacy

87) The complexity of the system represents a challenge in itself. But complexity alone is not necessarily a problem. At a concrete level, economic markets for particular goods and services are incredibly complex processes, even more complex if we look at the economy as a whole. Yet, economic theory provides analytic frameworks guide the normative evaluation of these complex systems, and also the diagnoses of the processes by which their operations could be improved.  

88) We also know how to analyze democratic governments as agents of democratic citizens, and as producers of public goods and services deemed important to the creation of a good and just society.
 We have a normative theory of what how good democratic policy making should work. We have a theory about how choices made by democratic governments can be effectively implemented and what a good public bureaucracy looks like and does. And we have a theory about how government operations can be evaluated. 

89) What we don’t know how to do is to analyze a complex social process that uses both private and public resources, consists of private and public institutions, relies on both market like processes and command and control systems to organize the social process, and produces private and public benefits. Yet that is what the K-12 system is.
90) Faced with this situation, we tend to fall back on our standard models. We decide to see the system as either a market on one hand, or a collectively managed social production system on the other, when the reality is that it is a very complex social production process that cuts across the public, private, and voluntary sector, is shaped by political, economic, and social forces, and is important shaped by factors and governments operating at national, state, and local levels. The reason it is tempting to fall back on our conventional models precisely because it is too hard to think about the sector in other ways. 
What is at Stake in Seeing the Sector as a Market, a Governmentally Managed Production System, or as a Complex, Mixed Social Production System
91) Yet it turns out that there is much at stake in viewing the sector as a market, or a governmentally managed system, or as a complex mixed system that draws on resources, institutions, and organizing principles drawn from the private commercial, the political/governmental, and the voluntary/philanthropic world. To see what is at stake, consider how five key questions about the sector would be answered somewhat differently by these three different perspectives. 

92)  Question 1: who should be the principal arbiter of the value that is being produced by the K-12 system? 
· If one takes a market view, one tends to think that the answer should be parents and children who are the principal clients and beneficiaries of the system, and who look most like the “customers” of the system. 
· If one takes a social production view, one tends toward the view that it should be some kind of politically constructed collective that should be the arbiter of value – not the individual clients. But while the distinction between the market view that the customer of the system should be the arbiter can be reasonably sharply distinguished from the idea that some collective (specifically, a collective that is both authorizing and paying for the system) should be the arbiter of value, exactly who can be counted on to be a reliable public is a bit less clear. Is it local communities who carry the financial burden of the system, or larger political communities who accept part of the burden of paying for the system, and have concerns about the overall fairness of the system that differ to some degree from the concerns of local political communities, or could it be a group of qualified educational professionals who are in a position to say both what is possible and desirable to produce through the K-12 system.   
· If one takes a mixed system view, one can see that the arbiters of value for the system as a whole will include parents and students who have particular ideas of their own about what constitutes a good education, by political communities at different levels of government who can make public policies that define collective purposes for education, by courts that protect particular rights that individuals have to education (even if they don’t particularly want them!) and impose requirements on both governments and private institutions that offer educational opportunities, and by professionals who claim some standing to define what constitutes a good education for the society as a whole. 
93) Question 2: What key institutions, activities, and production processes constitute the core elements of the K-12 system that produces a certain level and distribution of educational services, and educational outcomes?
· If one takes a market view, one tends to see the K-12 Educational Sector as a set of educational suppliers on one hand, and educational consumers on the other. The key productive process occurs in the encounters between the suppliers and the clients. 

· If one takes a social production system view, while one pays close attention to a group of institutions that could be called educational suppliers and educational consumers, but one does not see them necessarily meeting in a market like exchange. One sees the powerful hand of governments at different levels in shaping the system and the processes that constitute it. One sees the government using its authority to require individuals to be educated on one hand, and establishing rights to equal educational opportunity on the other. One sees the government using its taxing power to raise funds from the general citizenry to pay for the costs of the educational system on grounds that important public as well as private purposes are at stake in the level, distribution, and quality of educational opportunities provided. 

· If one takes a complex mixed system view, one tends to look beyond educational suppliers on one hand, and educational consumers on the other to a much wider set of social actors, and social conditions that shape the contribution these actors make to the educational system. One sees behind image of the educational system as a market process, a set of wider economic conditions and forces that simultaneously shape the private and public demand for education, provide the resources for delivering educational services, and set the challenges that the educational system must meet. One sees behind governmental policy, a strong political commitment to education as a public purpose: the kind of commitment that not only animates and guides government action, but also action from civil society organizations, and from individuals who would like to participate in an important social cause. And, one sees that the parents and children who are the clients and beneficiaries of the educational system, and also making significant contributions to the success of the enterprise as a whole, and its ability to achieve social outcomes.
94) Question 3: how should the system be financed/resourced? 
· If one takes a market view, one is inclined to the view that the financing should come from those who benefit from the service – in this case, the parents and children to be educated. This view leads, on one hand, to support for private education in which parents and students pay for the education they receive. It also leads to the view that even if government continues to raise the money to pay for educational services through tax dollars because it wants to both increase the level and alter the distribution of educational services that would be consumed in a pure market system, that the principal clients and beneficiaries should be able to choose the education they want. This position is justified either on grounds that the individual parents and children are the only proper arbiters of value and therefore that the overall aim of the system must be to satisfy their desires, or on grounds that the overall performance of the system in achieving socially desired outcomes will be improved in both the short and long run if educational providers are incentivized to pay attention to what students and their parents want.   
· If one takes a social production system approach, one is more inclined to be supportive of public financing through tax dollars, to think that the collective has both an interest and a right in deciding what particular outcomes the educational system should be trying to produce, and to be concerned about the fairness with which the system operates, and the degree to which it seems to be producing equality of opportunity as well as individual client satisfaction.
· If one takes a mixed system view, one can see that the money to sustain the K-12 educational supply system can come from both private individuals making voluntary choices about how to spend their own money, governments taxing citizens at large to pay for the provision of high quality educational services, or private individuals making choices about how to spend the government’s dollars. One would also recognize that money to pay for the system could come from partly from voluntary contributions made by charitable organizations such as churches or cultural identity groups, or simply from individual philanthropists or donors who are willing to make voluntary contributions to educational purposes. And, one might recognize that the productive resources and effort needed to sustain the operations of the sector and the achievement of social goals depended not just on money and its ability to buy effort from educational suppliers, but also on the willingness of professional educators, concerned citizens, helpful neighbors, and motivated parents to make material, in kind contributions above and beyond what money could buy.

95) Question 4: along what particular dimensions of performance, measured in what particular way, should the K-12 system as a whole, and the particular suppliers within the system, be evaluated? 
· If one takes a market view, one tends to think that the principal measure of success is whether the clients of the system value its services not only as an important means for achieving educational outcomes, but also as an end itself. One might also think that the success of the system in preparing individuals for economic independence, and for supporting the national economy might be particularly important social outcomes to achieve. 

· If one takes a social production view, one tends to be concerned about the achievement of socially desired outcomes which may or may not take individual client satisfaction seriously. The socially desired outcomes could include not only preparing children for future economic roles, but also for the social and political requirements of living in and helping to guide a democratic society. And, the social production view would concentrate not only on the achievement of the system in advancing the capacities of children, but also on ensuring equal educational opportunities, and ideally reducing existing inequalities in economic, social and political status. 
96) Question 5: what mechanisms can we rely on to improve the performance of the educational system over time? 

· If one takes a market view, one tends to think that the powerful mechanisms for improving system performance over the long run are those that improve the performance of economic markets: freedom of choice by consumers who are the proper arbiters of value, competition among suppliers, patents and other kinds of intellectual property rights that allow individuals who invent a better mousetrap to benefit materially from their invention, and provide incentives to entrepreneurial activity. 
· If one takes a social production view, one tends to imagine a set of mechanisms for driving system improvement that are quite different. One thinks of strong demands for political accountability for performance measured against publicly defined objectives, professional ethics and norms that motivate educational suppliers to look for improved methods even if they cannot benefit and to give away good ideas when they have them, court interventions that can secure rights to equality of educational opportunity even when the political system fails to deliver that, and even political mobilizations of different stakeholders who can pressure the system to produce something different than it is now producing, or draw new people into the field.
· If one takes a mixed system view, one adds to the ideas above the special role that voluntary associations and philanthropy can play in both generating innovative ideas, and creating the economic, social, and political conditions under which those ideas can diffuse.
97) In the end, the system will never be either simply a market or a public production system that is rationalized and run by a single government. It will always be a mix of both: 
· A market that that responds to the desires of parents to educate their children, and suppliers of educational services who are willing or actively want to do this work meeting in a market that is heavily dominated by the government that exercises important influence on both the demand side of the market by requiring children to attend school, and setting out important public purposes that education should achieve, and the supply side where it takes responsibility for directly producing educational services, and closely regulating other potential suppliers. 

· A government managed system in which the government, acting as an agent of the public, both claims the right and takes the responsibility of defining and acting on a vision of what a good and just educational system would be like, and in pursuing this goal, takes advantage of certain kinds of market forces to help achieve that objective – including the idea the expectation that parents and children will be mostly aligned with the public ideas of a good and just education, and that decentralizing responsibility for educating children to local levels will produce an appropriate degree of responsiveness and innovativeness in the provision of educational services.
· A voluntary system that will attract the commitment of individuals who are passionately committed to the idea of education in general, and have their own particular ideas about how those goals should be achieved. Some of that voluntary spirit will flow through both market and political/governmental sectors, importantly influencing what happens in those particular sectors. But another part will flow outside these sectors and express itself in independent action. And sill another part will flow outside the private and public sectors, but exercise important external pressures on those social behemoths. 
98) The theory of change we have to construct has to be rooted in these particularly complex realities. In doing so, four particular challenges have to be overcome.

99) First, we have to avoid the temptation to slip back into viewing the K-12 system as either a market, or a government managed production system. The easiest way to stay motivated to avoid this error is to see that while each simple position has its virtues, each also has significant limitations. 

· If we choose to observe it as a market, then the good news is that we can begin to analyze the behavior of a highly decentralized system, and think about ways to influence it. The bad news, is that we fail to understand the purposes, or the constraints or levers that are powerfully shaping the environment in which that market is operating.

· If we choose to observe it as a government financed and organized production system, then we get the benefit of a system overview, and a more accurate understanding of the actors and forces at play in shaping, animating and guiding the system that creates encounters between educational opportunities and the kids how can take advantage of them. But we are no closer to having powerful theories or levers for making change. We can see that the law as it is developed and enforced becomes a powerful driver along with market forces (indeed, we can see the law as something that either enables or disables market forces as well as competes with them.) We can see politics as it is enacted at national state and local levels as powerful influences on the system that essentially make the market for educational service by financing and regulating the system. We can see the weight of the profession and its concerns and capacities bearing down on the system for good or for ill.

100) Second, we have to escape from the grip of an ideology that sees markets as devices that naturally produce high degrees of responsiveness and innovation, and politics and government as devices that produce hegemony and stasis, and that ignores the role of civil society organizations producing social outcomes. 
· The market can become terribly hidebound, and become a captive of particularly powerful demanders or suppliers as well as dynamically innovative, and innovative in the direction of ensuring equal access and more equal educational outcomes.

· The political/governmental system can become responsive to many different voices and concerns, and to produce variety in the way it operates as well as to spawn indifferent, stagnant bureaucracies.
101) Third, we have to get comfortable with the idea that part of what happens in the K-12 educational sector happens not because economic markets tend to produce it, and not because government policy mandates it, but because individual human beings and voluntary associations of human beings become committed to providing educational opportunities for children, and pursue that goal both within and outside the context of markets and politics. 
· The K-12 Education System in the US bears the traces of a long-standing voluntary commitment to the importance of educating children. That is present not only in the willingness of some parents to pay out of their own pockets for education even when a free public alternative is available, and not only in the willingness of citizens to decide to tax and regulate themselves to support a large publicly financed and regulated system, but also in the willingness of many individuals to commit themselves to doing the work of educating children by teaching them themselves, by supporting the work of the school system, by becoming a teacher, by taking the responsibility of creating or running a school, or by investing time and effort in developing and testing new methods of teaching, of evaluation, and of managing the complex process we call education. 
· Sometimes this voluntary commitment shows up through institutions and actions that run parallel to the publicly or privately financed public school system. Othertimes, it shows up as an extra bit of responsibility for social outcomes in privately financed and managed schools, or in terms of an extra bit of energy and creativeness in the publicly financed and managed schools. 

102) Fourth, we have to learn to get comfortable with something that we describe as an interactive productive system that produces results that are important to both individual and social welfare is not being managed by any particular authority, or by the simple laws of supply and demand. It is a system in which both the right and the effective capacity to judge the value of the system’s operations, the control over the material assets that determine the performance of the system, and the responsibility for taking action to achieve desired results is widely distributed across many social actors. To be sure, effective influence is not equally distributed. Some social actors have much more effective leverage over the systems conduct and performance than others. But there is no social actor that has anything other than a small part of the overall capacity to shape system performance. If an important effect is to be produced, it must come through the effective assembly of the capacities of different positions, not from the exercise of dominant power from a single, particular position.  
III. A Starting Point: A Schematic View of the K-12 Ed Sector as a Mixed Social Production System
The Functional Core of the K-12 Educational Sector
1) At its material, operational core, the K-12 Educational sector consists of: 

a. a set of school-aged children (or more broadly, school aged children and their parents and caretakers); 

b. a set of schools (or more broadly, educational service providers, or more broadly still, all those factors that shape influence the educational development of children); and 

c. the daily interactions among the children and the service providers (or more broadly, among the children, the service providers, and the parents and caretakers who play an important role in the education of the children for whom they are responsible).

2) Figure 2 presents a very simple picture of the K-12 educational sector, but also reminds us of the complexity that lurks just beneath this simple description. The complexity consists in the first instance in the huge diversity of school-aged children who must be accommodated within the system. It consists in the second instance in the variety of different kinds of institutional settings and providers that provide the educational services.

The Value Produced by the K-12 Educational Sector: Different Dimensions of Value, Different Arbiters of Value
3) It is assumed that these daily interactions produce an educational result – that is, some change in the cognitive and social capacities of the students. It is assumed that these effects both endure, and accumulate. 
4) That educational result (whatever it is) is judged and valued by children and their parents. Presumably, that valuation is done by comparing what they experience with their own ideas about what would constitute a valuable educational process, and what they hope to get out of that process in both the short and long run. 
5) That educational result is also valued and evaluated by the wider community that helps to finance the effort, and has its own interests in how costly and how successful the publicly financed part of the educational experience turns out to be. That valuation, too, is presumably done by the wider community comparing what they experience and observe about the educational system with their own ideas of what would constitute a good and just educational system, and a fair distribution of the burdens and benefits of operating that system.
6) Much of the value of the educational process lies in the cumulative development of individual skills, and the ways in which those developed skills allow individuals to achieve their own goals and contribute to the wider society. We can think of these as the long run social outcomes of the system. 

7) However, both the parents and children who are the clients of the educational system, and the community that finances and oversees the operations of the system may also have views about what the daily experience of being in schools should be like. Both clients and overseers of the school system may value value how children are treated within the school system as it seeks to develop their individual skills. They will want interactions between the schools and the kids, and among the kids to be safe. They want the environment in which these interactions take place to be healthy, and to promote healthy practices. They might even want the educational system something to be something in which they can take pride as a community, and that helps to maintain real estate values. So, some important aspects of the processes of education are valued as well as the outcomes. 

Resourcing the Sector: Public Funding
8) The operations of the K-12 Educational System are sustained by a flow of resources that fuel the interactions between educators and students that represent the functional core of the system, and the place where value is created. 

9) The most obvious is the flow of public money to educational service providers. Figure 2 reproduces Figure 1, but adds some detail on the amount of public and private spending on educational services provided by different segments of the educational sector in the year _____.  

10) An important and obvious conclusion is that public tax dollars are making by far the largest contribution to the overall financing of the system. Those public tax dollars, however, come from different levels of government. Table 1 shows the contribution made by different levels of government to support of the educational service providers. 

Resourcing the System: Private Funding – Charitable Contributions and Fees for Service
11) While Figure 2 reveals the overwhelming importance of public tax financing in the K-12 Educational system, it also reminds us that a not insignificant number of children and parents have voluntarily chosen to leave the publicly financed educational system, and to pay out of their own pockets – above and beyond what they pay as taxpayers – educational providers to teach their children. Further, it reminds us that at least some educational providers are supported not only by tuition fees, but also by voluntary contributions of various kinds from religious organizations, or secular communities who value particular kinds of educational activity. And it reminds us that some individuals assume the responsibility for educating their own children.

12) One way to see the parts of the K-12 system that are not sustained by public taxes – what one might call the “private” part of the system -- is to see them as wholly distinct segments of the system whose importance in the system has changed over time. Taking a very long view, one could say that at the birth of the country, much of the K-12 educational sector was financed by parents paying for tutors, or joining together and pooling resources to hire a teacher, or by taking the responsibility for teaching on themselves. Later, many voluntary associations such as churches assumed the burden of financing and organizing educational services. It was only in the late 19th century that public financing of the school system became overwhelmingly dominant, and even then it was primarily local taxes that paid the bill. The emergence of both federal and state tax support to the educational system came much later. Table 2 shows the historical growth of the different sources of revenues to support the K-12 Sector against the estimated size of the school aged population.
Resourcing the System: Voluntary Effort and Commitment to the Cause
13) But a slightly different way to see the parts of the sector that are not tax supported is to use the existence of that part of the sector as a reminder that the resources available for the K-12 system are not limited to government money (there is no small amount of private money in the system), but they aren’t even limited to money! Embedded in the capital of the K-12 system, and flowing through it each year is a huge amount of voluntary commitment to the educational process.

14)  This is most visible when parents contribute make voluntary gifts to public schools, when large philanthropists and small donors alike respond to a call to provide funds to support education, and when parents are willing to pay more than they are required to do to ensure that their child has a good education. Here, the voluntary commitment is measured in new revenue flows to the sector. 

15) But the system is animated by other voluntarily contributed resources that do not show up as revenue flows to the sector. Many of those who work in the sector are animated by more than their paycheck, and work harder than the paycheck alone can motivate them to do. In this sense, even those who are paid by the system are “quasi-volunteers: they contribute extra effort to the cause beyond their pay. The flow of effort lies above the overall expenditures on the system. 
16) The system is also animated and supported not just by the quasi-voluntary efforts of the providers, but also significantly by the efforts made by students and their parents to support the educational mission. While it is tempting to see students and their parents simply as consumers and users of educational services, the reality is that they are also important parts of the process that achieves or fails to achieve educational outcomes. If children come to school with the desire to learn that has been instilled at home, and will be supported in the future; if they come to work in ways that can help promote the learning of those around them; if parents actively collaborate with teachers in sustaining the commitment to education beyond the boundary of the classroom; then the clients of the educational system can be seen as individuals who make voluntary efforts to leverage the impact of the paid employees of the system. 
17) All this is manifest in the small portion of the K-12 Educational Sector that is described as home schooling. In that sector, not only is there no public money; there is not even any money. It is the pure form of an educational system that operates with nothing but love for, or some sense of duty towards, the education of children. Presumably, if that love for education, or the sense of duty were strong enough in all parents, and if all parents were able enough, it would be possible to have a wholly volunteer educational sector! Because we don’t think these conditions obtain, or because we think there are economies to be gained by developing individuals who specialize in the provision of educational services, and gathering children together in larger, more economical groups, we have constructed larger institutions that can ensure a higher level and a fairer distribution of educational services than one that relied simply on the desires and capacities of parents and students. 

Resourcing the System: Using State Authority to Create the Demand for Educational Services 
18) When we think about the resources that sustain the K-12 sector we think mostly of money, of human labor and commitment, and of materials (usually bought with money). Yet, if we ask what are the factors that call the system into existence, we would have to give some standing the role of state authority as well as money.  
19) Recall that it is state authority operating alongside and ideally in parallel with the natural desire of students and their parents that generates the demand for educational services. Laws oblige students to attend school, and parents to provide for the education of their children. If the natural desire for education falters, the state steps in to guarantee a demand for educational services. It is a bit like the draft: all school aged children are drafted into a more or less enthusiastic army of school-goers. And this works even if the enforcement of the effort is less than determined. (An important side effect of this is that the state is implicitly obliged to take all comers for educational services. It cannot decide to serve some and not others)
20) It is also true, as noted above, that most funding for education comes from the use of state authority to tax citizens to accomplish purposes that society as a whole has deemed important enough to be willing to tax themselves to pursue. As a result, whatever values and rules attach to the use of public authority must also attach to the use of public money, since there would be no public money without the use of taxation.
 
21) The fact that the public authority is used to shape both the demand for and the supply of educational services is materially important in calling the sector into existence, and sustaining its operations over time has important implications for how and by whom the performance of the sector is properly valued and evaluated. 

22)  Because public authority is used in calling the sector into existence and giving it a particular shape, the body politic – the collective – has a right to define valued social purposes it would like to achieve through the educational. They have that right and that effective power apart from individual parents and children who are the principal clients and beneficiaries of the system.
 While one can reasonably hope that the values that the collective sought to achieve through the system either included or was closely aligned with what the parents and children deemed valuable and important, there is no necessary reason to imagine that these interests are identical. At a minimum, the body politic as a whole (which includes taxpayers as well as parents and children) might have a different view of the amount that would be reasonable to spend to support a quality education, and what particular students might be entitled to than parents and children. Still, because public money and authority is used to support the system, the values to be produced by and reflected in the operations of the system can and should be set not only by parents and students, but also by citizens, taxpayers, voters, and their elected representatives. 

23) Because public authority is used to create and give shape to the sector, both individual clients and the broader public should and will evaluate the performance of the sector not only in terms of its efficiency and effectiveness in achieving individually or collectively valued results, but also in terms of how fairly the system operates, and the degree to which it can contribute to the overall justice and fairness of the society. This normative criteria associated with justice and fairness necessarily come into the evaluation of the system when state authority is used in a democracy.
 
24) To many, the fact that the K-12 Educational Sector seems to rely heavily on, or at least is to some degree backed by the use of public authority comes as an unwelcome observation. They would like to think that the educational enterprise is so obviously valuable to parents, to children, and to the wider society, that no state authority would have to be used to call the system into existence, and have it achieve the individually and socially desired results. That is at least part of the appeal of thinking about the K-12 system as a market. A market comes into existence through voluntary exchanges. It doesn’t need authority to command individuals to do things, just to assign them property rights. In contrast, as soon as we begin thinking about the use of state authority to command individuals to do things they might not want to do like attend school, or pay the costs of a large publicly financed educational system, then a pall is cast over the enterprise. Our valued individual liberty will have to be compromised in some way to achieve the individually and publicly valued result. 

25) Fortunately, we don’t have to rely too much on the force of the laws to create and operate the K-12 system. A certain amount of both private interest and public spiritedness also expresses itself in the operation of the system and runs in parallel to the legal duties and the public financial support. The things that bind students to schooling are usually not just their legal obligations, but also, ideally, a sense of their own economic interests, and a love of learning for its own sake. Many parents are willing to contribute time and money to the education of their children even if not required to do so, and even if their contribution goes to a public school. Many citizens are willing to tax themselves to create a public school system that can serve important social goals.  Many people are called to education not by the salaries, but by the importance of the cause.  So, we could get a certain kind of educational system without having to use state force and authority, just as we would get a certain kind of educational system if we decided not to use state money.  

26) While the public as a whole can rely on a certain kind of public spirit in financing, production, and use of the K-12 educational sector, it has also long understood that neither public spirit alone, nor private financing of education would not produce the kind of K-12 system that seems both good and just for a democratic society. It has used the authority of the state to create a structure that is overlaid on that private and public spirit, and helps to produce a system that produces more education, distributes it more equally, and achieves more of the desired social result than would be possible if state authority to tax and to regulate were not engaged. 
Governing and Operating the System (1): The Form that “Governance” Takes in the K-12 System
27) Everything that has been observed so far about the character of the K-12 Educational Sector suggests that there will be some important issues in how the system is governed. 
· What we have observed so far is that there are many different social actors who have interests in the ends pursued by the K-12 system, the way it is financed, and many aspects of how it operates. 

· We have also observed that the system’s operations are sustained by resources that come from many different sources, each presumably with its own view of what it would like to see accomplished through the system, and each with some practical capacity to make its views influential in how the system operates. 

· And we have observed that the K-12 sector sits in a broader economic, social and political environment populated by different social actors who are in a position to call at least some part of the enterprise to account for the way that it is doing its job – even if those actors are not paying for the privilege of asserting their views.

28) There is an important way in which the system can be seen as anarchical, or more moderately perhaps, highly decentralized. This doesn’t mean that the system is ungoverned. Free competitive markets are anarchical or highly decentralized in much the same way. But that doesn’t mean that their conduct and performance is not being regulated, or that is unpredictable, or even that it is inefficient. In fact, economists often argue that these apparently anarchical systems are actually well organized to achieve particular social results. The governing mechanisms that produce this desired result out of the chaos of the market are the laws of supply and demand. And, with some important assumptions, the operation of those powerful laws will cause the anarchical, decentralized system to serve the interests of consumers without any self-conscious, hierarchical body directing it to that end. 

29) This raises the important question of what we mean by the governance of the system, and how it can be analyzed. 

· If by the governance of the system we imagine that there is a single body that has been assigned the responsibility and the authority of directing the operations of a system to a particular goal, we would have to say that the K-12 Educational System is “ungoverned.” For good or for ill, there is no person, no agency, no committee, no bureau that has that kind of authority and responsibility. If governance resides in a centralized authority that can mobilize and deploy the assets that represent the capacity of the K-12 system, then that governing authority has been decisively fractured and decentralized – not only from higher levels of government to lower, and not only from executive branches to legislative bodies and courts, but also to private suppliers of educational services, and to an increasing degree, to parents. 

· If by governance of the system, we imagine that there are some well known laws such as those governing supply and demand in markets that will shape the structure, conduct and performance of the K-12 system, we might be somewhat closer to the truth. But it is hard to know what those laws are. One could reach for broad scale sociological and political accounts that claim that the K-12 system will be governed by the interests of the existing power structures of a society that claim undue influence over the use of both private and public resources. And one could certainly get some of the way to explaining some aspects of the existing K-12 sector in those terms.

· But we might also imagine that what we mean by the governance of the system is neither the concentration of formal authority in a single social structure, nor the operations of powerful social laws that inevitably cause the system to behave in a particular way despite the best efforts of individuals in different social positions to make it do something different at least in their small part of the system. 
30) What we mean by governance might be the conscious effort made by many different social actors, in many different positions, to alter the current structure, conduct and performance of the system in ways that seem like improvements to them. In these efforts, the different social actors are both constrained and enabled by many pre-existing, broadly influential institutional arrangements. They are also buffeted by changing economic, social, and political forces which wash through and over the existing institutional arrangements. The existing broad institutional arrangements are not simply permanently present. They, like much else in the system, can become the targets of self-conscious reform efforts. The same is true of the various economic, social, and political pressures that slosh through and overwhelm the existing institutional structures.  On this view, the governance of the system emerges as an uncertain shifting agglomeration of leadership efforts launched from many different positions, with more or less self-conscious co-ordination among the different parts. At any given time, we might be able to discern a pattern of educational service production, see what wider forces and self-conscious choices made by social actors in particular social and institutional positions were producing that pattern. And we could call that the governance of the system. But we would also have to point to the tensions, and contradictions, and changes that would hold the potential for upsetting the current balance of forces, and producing a much different pattern of educational production, delivery, consumption, and impact in the future. We do not know where the governance will take us, or how fast or how radically it will move us from the existing status quo. Everything depends on the steps taken by individuals in particular locations, and the ways in which they accumulate in smaller or larger effects on the structure, conduct and performance of the sector.  

31) This system of governance is structured in the first instance by a complex set – one is tempted to say a crazy quilt – of laws, statutes, regulatory authority, and contractual obligations that assign particular rights and responsibilities with respect to the provision and utilization of educational services to particular social actors in particular social positions. For example:  
· As noted above, parents and school aged children are assigned the responsibility to educate themselves. They are also given entitlements to use publicly provided education, and rights to demand that those opportunities be equally distributed. And they are given rights to opt out of the publicly financed educational system as long as they meet their obligation to be educated in some other accredited way.

· As noted above, taxpayers to federal, state, and local governments are obliged to contribute financially to the support of public schools. They have the right to demand an accounting of the performance of the schools they support – not only for the limited purpose of ensuring that the money was not stolen and was directed towards valued educational goals, but also for the more demanding purposes that the money be spent efficiently, effectively, and fairly in pursuit of the collectively defined goals

· As noted above, the primary responsibility for developing and managing the educational system – both the publicly financed system, and the privately funded system that is managed under the regulatory authority of the state – has been delegated primarily to local units of government that have established separate governing structures and bureaucratic departments to manage the publicly supported educational activities, and accredit the privately supported educational activities.

· In recent years, many states have enacted statutes that have allowed charter schools to be created with their own governance structures and processes, that would nonetheless be eligible for public funding if they met particular educational standards set by the state. 

· Governments at the state and federal level have also become increasingly active in financing certain activities and purposes of the educational sector, in regulating educational service suppliers, and in incentivizing the adoption of policies and practices.

· Many actors within the voluntary sector have shown up to offer educational services of various kinds, and to advocate for particular educational policies.

· The for-profit commercial sector is active in the development of curriculum materials, in training teachers, and in exploring the use of new technologies.

All these different kinds of institutions, and the activities they carry out are either required, or authorized, or allowed under statutes that give different kinds of social actors different kinds of rights and responsibilities with respect to the education of children.

Governing and Operating the System (II): Structures of Authority, Control, and Responsibility with Respect to Educational Service Provision
· One useful way to make sense of this confusing structure is to focus attention on the limited number of structural positions that have executive authority over and responsibility for particular organizations that deliver educational services. Of course, these positions are encumbered by various structures of accountability, by stakeholders who make claims on them, by the functional dependence on other actors and so on. So, they are not entirely free to decide and determiand ne what will be provided through the K-12 system. But these positions represent nodes of assets, initiative, and action that can command a relatively large share of the assets committed to K-12 education, and therefore exercise more than the average influence over what happens in the system. 

32) When one looks at these positions, one can see that there are many, and that authority is unevenly distributed among them.

· The units that have the clearest and most direct control over and responsibility for the provision of educational services are the nation’s local school boards who oversee the actions of superintendants of local school districts. There are ____thousand of these in the United States, They range in size from ______ to ________. But not one of these boards accounts for more than __% of the assets and students in the system. It is in this respect that even the public part of the school system is highly decentralized.

· One might next focus attention on State level Departments of Education. These institutions have some degree of control over all the local level school districts. They provide them with funding with certain kinds of strings attached. They accredit the local school systems. They design and administer tests of student achievement. They can mandate that certain kinds of programs be implemented in the school districts. They are influential in state level policy-making that shapes tax policy, collective bargaining rights, and so on. But their influence is less pervasive, immediate, and direct than the kind of authority and power that is held by local school boards, and the local school boards can often choose to align themselves with or actively or passively resist state established policies.

· One might next focus on the Federal Department of Education. This organization has less direct formal authority over local school districts than State Departments of Education. But they have some capacity to influence the actions of both State Departments of Education and Local School Boards. They can use federal funding to advance particular purposes the federal government and the national political community consider important in education. The funding can be used directly to pay for the activities and purposes considered important, and it can be used indirectly as a kind of carrot that is made available to states and localities only if the states and localities take actions that are not necessarily directly supported by the federal government – so-called unfunded mandates. The federal government can also become influential by funding research and evaluation efforts. And, it can be important by organizing the conversation among educational professionals. And it can be important by shaping the broader political discussion within which educational policy is made at state and local levels. None of this amounts to direct operating authority over the provision of educational services; it shapes the context within which structural units such as local school boards operate. In this respect, the influence of the Federal Government while broad, and in some cases quite deep, is mostly indirect.
· Alongside these governmental agencies are other organizations that provide educational services within the K-12 system. This includes the large number of parochial and private schools that operate as part of the K-12 system. Sometimes, these private schools are aggregated up in large organizations. Catholic schools, for example, are part of a large, hierarchical system that manages these schools. Similarly, there increasingly large national organizations that run schools in many different locations. Beyond this are the large number of small independent and charter schools that are essentially on their own. Some of these are tied together in professional organizations that create occasions for the independent schools to come together, provide technical assistance to the schools, provide political advocacy for them as a group, and help set standards for the schools within the group, and thereby enhance their general public legitimacy. 

· Finally, there is the legion of home schoolers – none of them responsible for more than a few students, but in aggregate account for __% of the educational suppliers.
33) It is useful to start with these particular structural units because they command and control most of the assets that are held within the K-12 sector for the purposes of providing educational services. Those who run these organizations have much of the formal authority, operational control, and initiative in shaping the supply of educational services. The performance of the system as a whole depends critically on what those holding these particular institutional positions choose to do with the assets entrusted to them. But it is also important to remember that there are thousands of such actors, and no necessary reason why they have to make the same decisions. 
Governing and Operating the System (III): Accountability for Education Suppliers
34) While those in positions of authority and responsibility for the provision of educational services and the achievement of desired educational results have a significant amount of discretion, and are entitled to use their initiative in introducing innovations in educational practices, their discretion is bounded by systems of accountability that profoundly influence what they do. 

35) In fact, there is an important sense in which it would be tempting to see both state level ed departments and the Federal Department of Education not as executive departments with initiative, authority, and control over educational assets, but instead as organizations that shape the conduct of local school boards (and to some degree, the conduct of private schools) by acting as an agent that can call local school boards to account for some aspects of their performance. From this point of view, the only real operational school executives are those who direct public school districts and private school operations. Everyone else is part of the authorizing environment of these units who actually provide the educational services.
36) In trying to represent the structure and processes that govern the system, then, one would have to not only describe the positions that control educational assets and are responsible for the achievement of educational outcomes, but instead to describe the structures and process through which these educational providers are called to account. That, in turn, depends critically on the kind of organization one is, and the sources of financing that one relies on.

37) Let’s start with public financed and operated schools. These organizations are given guidance and called to account through the usual mechanisms of democratic control of public agencies. 

· They are directly accountable to elected representatives of the people. This usually takes the form of an elected school board charged with the responsibility of overseeing the operations of the school system, and hiring and firing the superintendant. 

· They are also accountable to government oversight agencies such as the budget and finance, personnel, and ombudsmen.

· They are also accountable in some circumstances to the courts.

· They are accountable to in some circumstances to higher levels of government.

· They are to some degree accountable directly to voluntary citizen organizations. 

· They are accountable to the media – not directly, but as a matter of practice.

· This is the dense, somewhat anarchic, unpredictable structure and process that constitutes the authorizing environment of local school boards.

· To many, this is the problem. If only that system could be made wiser, more coherent, more consistent over time, and more insistent with respect to performance, it would be possible to manage the schools for performance. It is because politics routinely fails to develop and enforce sensible standards of performance that we cannont create the appropriate incentives for performance and innovation, and reliably select the good methods from the bad. 

· As a practical matter, however, politics will not be wrung out of the system. We tried it with the progressive era. We tried it again by focusing attention on customers. But politics, understood as the process that lies behind collective decisions about what values should be pursued by a publicly financed and authorized system, cannot be gotten rid of.

· This suggests that we have to find ways to improve the political process.

a. Deliberation

b. Deep Structure of Values

c. Both aided by efforts to construct performance measurement systems.

Or, we have to find ways to rely on insitutions that have different structures of accountability.


Accountability of Private Organizations: For Profit and Non-Profit

Accountability for Private Organizations Receiving Public Money Under Contract or Being  Paid by Government Dollars Guided by Individuals

The Inevitability of the Oversight of Public Dollars; Use of Private Dollars to Add Emphasis to Individual Valuations

Governing and Operating the System (IV): Engaging and Responding to the Demands of Those in a Position to Help Educational Providers Achieve Their Goals
Governing and Operating the System (V): Processes of Influence
38) The laws that give rights and responsibilities with respect to the educational sector to actors in particular social positions create the context in which the various actors can begin pushing and shoving, accommodating or resisting, invading or retreating, in efforts to shape the conduct and performance of the sector. 
39) They use financial instruments under their control to support or withhold resources for particular activities.

40) They use the laws to require another social actor to do something they ought to do, or to assert a right, or to convene a forum for a discussion

41) They use persuasion and bargaining to build coalitions for political advocacy and networks of capacity to push the sector in the direction of what they view as improved performance.
42) Recall, too, that it is state authority that gives children and their parents rights to equal educational opportunity. This allows individual parents who are particularly keen that their children get a good education, but are not able to pay for it themselves, to make a powerful claim against the government, and therefore to the rest of society, that their rights to equal educational opportunity be honored. 

43) Recall, finally, that the state has the authority to authorize and accredit particular educational activities as being consistent with the goal of public education, and to decide what forms of education are eligible for public financing.

Governing and Operating the System: Acting on One’s Own with Whatever one Has

Summary: Governance as the Outcome of Pushing and Hauling Under a System that Gives Out Differential Advantages for Directing the Activities to Suppliers of Educational Services
IV. The Performance of the K-12 Educational Sector
1) A description of the system is helpful for many purposes. But our purpose is to improve its performance. To do that, we have to develop and deploy ideas about what constitutes the performance of the system. We have to know what constitutes an improvement. We have to know which way is up. 

2) This is as daunting a task as finding a suitable way of describing the system, and beginning to understand how it operates. What makes it daunting are all the following things:

· The concept of performance, and particularly of improved performance, is essentially a normative or philosophical idea. There are, of course, important technical aspects of the idea of performance. There is a technical (statistical) problem in developing the measures that reliably capture improvements in the performance of the system. There is a technical (operational and administrative) problem in figuring out how to deploy resources to produce improvements in the short and the long run. But none of these technical problems can be solved until we have some idea of what constitutes a better, higher performing system. And that forces us to answer a normative, philosophical question, not just a technical question. 

· In a democracy, the concept of performance, and particularly improved performance, is also importantly a political question. As noted above, because public money and public authority are used to create and sustain the K-12 system, the public, or more accurately, different publics, have a right to arbiter the value of what is being produced by the K-12 system. The process that is used to allow a public to become articulate about what it values in the performance of a public system is democratic politics. It follows, then, that the definition of public value in the K-12 system will be shaped by political conflict and tentative agreement as well as by philosophical principles. 

· Both philosophy and politics lead to concepts of performance that are multi- rather than uni-dimensional. Both philosophy and politics lead to concerns for utilitarian values such as the efficiency and effectiveness of the K-12 system in producing results that both individual clients and collective authorizers want, and for principled values that focus on the fair and just distribution of educational opportunities, and on reducing inequality in economic, social, and political status in the society. Within these broad philosophical and political traditions, attention focuses on different aspects of individual and social welfare on one hand, and individual and social justice on the other. Some utilitarians will focus on the ability of the system to satisfy the desires of parents and children; others on the capacity of the system to produce a work force that can help keep America competitive in a world economy, still others on the goal of helping each individual student discover their best version of themselves and to pursue that with energy and discipline. Some concerned about justice and fairness will focus on the degree to which the system lives up to constitutional principles that protect the division between church and state, and between the rights and responsibilities of parents vis-à-vis the state in the education of children; others will focus on the degree to which the state lives up to the challenge of creating equal educational opportunity for all children; still others will focus on how fairly children are treated in disciplinary processes in schools; and still others will focus on the degree to which the K-12 system helps to produce a just society as well as behaves justly within its own sphere. 
· Concepts of performance may attach not only to the outcomes and results of the system, but also to the processes that the system relies on to produce its results. This is partly a consequence of being concerned about issues of justice and fairness as well as substantive results. The desire to create a just and fair educational system as well as one that is efficient and effective in achieving individually and collectively desired results requires one to pay lots of attention to what many would describe as process measures or values. We have to pay attention to the amount of money that is spent on students in different districts. We have to pay attention to whether the schools treat individual students fairly in distributing educational attention, and imposing discipline. And so on. But there are also practical utilitarian issues that will focus on process. Specifically, utilitarian calculations are engaged in deciding what particular innovations to try – specifically, for what innovations are the potential returns worth the risks, and how much risk can one reasonably take on in introducing innovations whose performance is not well known.
3) All this makes the issue of performance a much more difficult subject than it first appears. In fact, the complexity makes a mockery of the apparently simple, technical concept of “performance.” It might be more useful for us to think that what performance really means is not a single objective measure, but instead as particular dimensions of value that we want to achieve through, and have reliably reflected in the performance of the K-12 system. The values we hope to achieve through the operations of the system would include both our goals for promoting the individual learning of students, and for achieving justice goals like closing the achievement gap. The values we hope will be reflected in the operations of the system are those that give each child not only what they desire, but also what they need, and deserve, and that keeps the distribution of responsibility for educating children properly and usefully distributed between parents and the public as it acts through the state. 

4) The complexity might also throw some sand in the gears of progress. But if we want to make improvements, we have no choice but to commit ourselves to an idea of performance, and then to adapt it as we learn of its limitations. And that takes philosophical, political, technical, and managerial work. Defining and measuring performance cannot be simply a technical bit of work. 
Focusing on the Core Mission of the K-12 System:
5) The natural place to start is with what many citizens, politicians, and professionals would view as the “core mission” of the school system.
 And there are many who are very clear about what that core mission should be: namely, to educate children. 

6) Unfortunately, as noted above, that is only the beginning. 
· Are we interested only in the degree to which individual students can achieve their potential, or do we have some aspirations that are tied to the overall pattern of achievement? Put bluntly, do we care about individual achievement and closing the achievement gap that is revealed in the aggregate statistics, or only about individual achievement? 

· Are the methods we use important only insofar as they are successful in achieving the desired results, or do we attach some kind of value to the methods themselves? Suppose we had two pedagogic methods that were equally successful in achieving a particular educational outcome. One emphasized the use of authority and control in a classroom, and relied primarily on a sense of duty and obligation to achieve the desired educational result. Another tapped into the natural desires of children to learn about the world, and relied primarily on the love of learning to achieve the same result. Would we have reasons to prefer one method over the other even if they seemed to be producing the same educational result? 
· To what extent should we concerned about the daily experience of children in schools independent of the effect that schools have on long run educational outcomes, and the degree to which a given school becomes or fails to become an important community institution that creates certain kinds of social capital in the neighborhoods in which they operate?

· Finally, who should properly make these important normative judgments about the values to be produced by and reflected in the operations of schools? As phrased above, who is the proper arbiter of value? Is it the kids (who might prefer to avoid the task altogether). The parents (who might have many different motives for wanting their children to attend school, and very different degrees of commitment to helping the kids succeed at any given educational goal). Is it national, state, or local politicians to whom we delegate important choices about how to use public assets to create a good and just society? Is it professional educators who could figure out what constituted educational success and what were reasonable expectations to have about this goal? 
Let’s try to keep it simple and expand only as it seems very important to do so.

The Core Mission of the K-12 Educational System(1): Educating/Developing Children
7) Let’s start with the commonplace idea that the goal of the schools is to teaching the basic skills of reading, writing, and arithmetic. 
8) This is justified at least in part by society’s interest in having resourceful citizens. A free private economy takes certain kinds of orientations and skills to work well. A democracy that allows individuals to be free requires some important social skills to live in the presence of diverse others, and some associational and political skills to exercise democratic governance. Stretching back from these goals for each adult member of the society are the particular requirements that children be taught these skills, because they do not come reliably and naturally. 

9) Note that the overall development of children is a responsibility that is shared between private and public institutions. The important private institution, of course, is the family. We are accustomed to thinking that the family is the most private of social institutions, and therefore the least publicly accountable and least publicly regulated. If privacy and freedom lie anywhere in a liberal society, it is in the home. Among the most important individual rights must be the right to raise ones children as one sees fit. 
10) Yet, it doesn’t take much reflection to see that even this most private of social institutions is importantly regulated by the public. We have laws that regulate marriage and the formation of families. We have laws that require all children in the society to have some adult be responsible for them. We have laws that prohibit abuse and neglect of children at the hands of their parents and caretakers, and that require individuals to report instances of suspected abuse and neglect to public authorities. We have laws that require parents and children to find the means to educate the children. 

11) The fact that the public education system shares the responsibility for developing children with parents (and foster parents, and other state authorized caretakers) creates no small amount of tension about who is in charge of what with respect to the development of children. The compromise has been one in which we often say that the public schools are responsible for the development of cognitive skills and capabilities, but not the development of moral character or values. The moral development of children is entrusted to their parents and caretakers. 
12) Thus, the goals of public education are narrowed from the goal of producing resourceful individuals who can live well within and help to maintain a democratic society to one in which the public schools are expected to teach the cognitive skills that can provide a basic input to the child’s broader development. We focus on reading, writing and arithmetic hoping that these skills are neutral with respect to particular moral values, but somehow conducive to the full development of the child.

Performance of the K-12 System with Respect to the “Core Mission”
13) Starting with the narrow objective of teaching kids to read, write and do arithmetic what can be said about our performance? Fortunately, because we have long agreed that these are the minimal (and perhaps only appropriate goals of public schooling), we have both developed instruments for measuring our performance along these dimensions, and used those instruments over a long enough period of time, and in enough different countries to be able to make relatively objective empirical judgments about how well we have done. The answer seems to be the following.

14)  First, our schools have done only moderately well in getting our children above what we have defined as a minimum level of competence in these core areas of educational achievement. Today, only ___% of students in the third grade read at a competent level; and only __ % can do math at a competent level. The performance does not improve as we go on through the school system. By the eight grade (when kids are still required to attend school), only ___% read at a competent level, and only ___% are minimally competent in math. By the end of high school, fully __% have left the school system suggesting that their skills in reading and math remained at the level they had when they left school. General surveys of literacy in the population show that fully __% of the non-immigrant population under the age of 25 is functionally literate. This means that for all our bright accomplishments in higher education, the society as a whole is carrying forward into the future a significant population that the schools have not been able to push above minimal levels of competence in core academic areas. 

15) Second, this performance has not dramatically improved as a consequence of spending more money on the educational system. 

16) Third, our performance looks relative poor compared to other developed countries, and even to some countries that in other respects we would describe as “under-developed.”   
17) It is these simple facts that have grabbed public attention, and focused a great deal of public attention on the K-12 educational sector in general, and the publicly financed and publicly provided portion of that sector in particular. The general movement for educational improvement has generated more (unprecedented?) spending on education. It has also moved new people to enter the field of education as educational suppliers. And, it has caused important policy changes that have both stimulated educational innovation and created more room in the system for these changes to take root and grow. The effects produced by these changes have given some hope that the performance could be improved. But the fact remains that the overall returns have been small, and somewhat unreliable. 
Limitations of This Concept of Core Mission and the Data that Represents Performance
18) While we have to pay close attention to the difficulty the K-12 System has had in achieving the core goals of advancing cognitive development and academic achievement, we should also keep in mind (and it is hard to do so), that there are many effects of the K-12 system that go unmeasured. 
· For reasons suggested above, we do not track the success of the K-12 system in preparing children for the rigors of economic and social life in an advanced industrial economy. 
· We do not measure their competence in organizing or participating in collective activities. 
· We do not measure their self-respect, or the respect that they give to others. 
19) Of course, it is not clear what we would find if we did take these development goals seriously, and developed instruments for measuring performance that are comparable to those we use for educational achievement. (Interestingly, Singapore uses a __ dimensional scheme for measuring the development of children, and has developed instruments for each of these dimensions.) It is possible that we would find our performance is even worse on these dimensions. Or, we could find that the system was doing a pretty good job of helping children develop into not only good economic actors, but also good neighbors and good citizens. We just don’t know because we haven’t taken these goals very seriously in public education, or have worried that it is not the proper role of an educational system to pursue these goals. 

20) We have also not paid very close and systematic attention to the contributions that are made by other social actors to the development of children. We know, of course, that a great deal that is important to youth development happens before children enter the K-12 System. If the social processes that prepare children for formal schooling had somehow systematically weakened over the last decade or so, then the K-12 system would have been taking on a heavier burden than was previously true. In this context, holding steady on academic achievement would have to be taken as an important, value creating accomplishment: the K-12 system had found a way to make up for reduced performance in other parts of the social system that develops kids’ potential.

21) Similarly, we have not paid very close and systematic attention to the contributions that are made by other social actors to the development of children once the children are also going to school. It is clear that school takes up only a portion of the time of children, and perhaps even a smaller proportion of their attention and commitment. Much of their lives are lived in relationships to their parents, caretakers, and their peers; and increasingly to their internet connections. What happens in these relations to promote or frustrate learning can also have a powerful effect on what we observe as “results” of the K-12 system.

22) We do not make these observations about the important role that social background has on the academic and other accomplishments of children in the K-12 system to try to excuse the performance of the system, and to blame the problems on society as a whole, or parents and caretakers more particularly. We do so instead to draw attention to two key facts. 

· First, that when we are observing and measuring the academic achievement of kids we are observing and measuring an effect that is produced by a system that includes both the system of educational providers, and the system of parents, and peers, etc. that can either amplify or reduce the effects of what happens in the encounters between kids and educational suppliers. To make an accurate estimate of the value added by the K-12 educational suppliers, we have to know the nature of the material they are working with, and the kind of help they are getting from the wider social environment. If that environment becomes more difficult for some reason, then the K-12 system will have to find ways to compensate for the harsher environment. If it becomes more favorable, it will have to find ways to capitalize on it rather than rest on its laurels. 

· Second, when the K-12 system searches for ways to improve its performance, it should not limit its search to only those improvements that can be made within its own walls and boundaries. It should also be exploring how it can alter its own operations in ways that would allow it to engage and leverage the effort of other social actors who are in a position to influence educational outcomes. At a minimum, could include ways of engaging parents and caretakers more closely in the work of educating their children. And if they need help in making these commitments or being able to do the work of supporting their kids, the K-12 system might want to take some responsibility for educating the parents of their students as well. The opportunity for managing a co-production process should not be ignored.
23) What all this means is that even though we have data on aggregates of students passing through our school system, and we can compare their knowledge and capacities at a particular stage of schooling with those who have come before, and with those who are passing through schools in other countries or localities, we cannot really tell a completely accurate story about how well the schools are doing because we cannot see the portion that they are contributing to the individual achievements of students that are summed up in the average and distribution of academic achievement. And this is true even when we have tests for this that we (sort of) trust.

Teaching/Developing Students: The Challenge of 21st Century Skills

24) So far, we have been acting as though the principal value created by schools was to teach kids to read, write and do math. The goals have been simple and relatively narrow. The process by which that result is produced in children has been show to be more complicated than simply making sure that things go well in schools, and that has complicated both our measurement of school performance, and our ideas about how schools might best be managed to achieve those particular results. 

25) Things get more complicated, however, when we begin thinking that what we hope schools will teach students is not just the basic academic subjects of reading and mathematics, but when we get ambitious beyond this narrow objective. Some have framed the new ambitions as the Challenge of higher level (21st century) skills. What could be meant by this? And how could we test whether the schools were accomplishing this larger and more ambiguous objective.
26) One thing we could mean is that we were not only interested in ensuring that students go read, write, and do math in the context of schools, but they would bring these skills to their lives to improve both their usefulness to society, and the quality of their own life. One way to think about this focuses on the capacity of students to take the concepts from the classroom and to use them in real life situations. To test this, one would either have to construct tests that checked on students’ capacities to apply their knowledge in new and unusual settings, or to actually observe them in life and find out whether and how they were able to use their elementary or advanced skills. 

27) A second way to think about this is that students would not only be able to apply the knowledge and methods in out of school contexts, but that they would come to think of themselves as the sort of people who not only had the skills, but liked exercising them, and knew how to develop them further on their own. 

28) West Point thinks about the task of teaching leadership in terms of knowing, doing, and being. They don’t think they have done well with respect to training leaders for the military until their cadets have learned about the techniques of leadership, practiced using them in real situations, and come to think of themselves as leaders who can and should take responsibility for a group in all circumstances. It may be only a little far fetched to think that we might want to teach a first grader to know how to read, to use reading in their daily life, and to think of themselves as individuals who could use reading to help them make contributions to others, and to make their own lives better. Or, that we might want to teach an eighth grader not only to calculate numbers, but to use numbers and symbols to characterize relationships they think exist in the world, and to be a person who can think logically using mathematics to help test both the logic and the truth of their ideas about how the world works. 

29) The idea of “know, do, be” describes one dimension of ambition in teaching. It is a dimension that emphasizes not only knowledge, but also the ability, and the commitment to use that knowledge well in particular concrete circumstances.  
30) But we can also easily imagine that 21st century skills might stretch our educational goals in another dimension altogether. It is not just that we want kids to have more knowledge, more facility and more commitment with the academic subjects of reading, writing and ‘rithmetic, but that we want them to have the same kind of deep knowledge, facility in use, and commitment to use in other contexts. We might think it important that students develop important social skills for co-operating with one another: they could learn the rules, practice living in accord with them and enforcing them in group settings, and come to think of themselves as individuals who understood the purposes behind particular rules, and learned to live by them, or figure out how they should be changed. We might think it important that students learn about their society’s history and its institutions, how they have been shaped by history, what important values seem to animate and justify the institutions that exist, and so on. They might also have to come to grips with the effects of globalization and technology, and the ease with which national and cultural boundaries are now being crossed. 

31) We can think of this as opening up the frame of analyzing school performance not only by asking about the degree to which particular subjects are being integrated into the lives of students, but also in terms of how many subjects important to their lives become important concerns of schooling. Table __ presents a simple matrix that shows exactly how the individual educational goals of schools are being expanded in this conception.
32) This is the point at which the culture wars begin, and a serious debate ensues about how broadly and deeply public schools should go in educating students for citizenship. It is relatively easy to agree on some minimum standards, and to concentrate on trying to achieve those. And, as we have seen above, there is plenty of work to do even with those limited objectives. But the question about how far it would be both feasible and just to go beyond these narrow objectives remains uncertain. 

33) Presumably, one of the reasons that the US School system has allowed those who can and are able to opt out of the public school system is to allow those parents who want the schools to go farther with their children to do so. To be more ambitious academically, in the integration of academic work into life, and to go beyond purely academic work in educating children for whole citizenship and a whole life. But to say that we allow individuals to use a certain amount of freedom and private wealth to go beyond this does not fully answer the question of what we would like to accomplish in our publicly financed school systems and our publicly operated schools. That is still a choice not only to be made by individuals for their own children, but also by political communities of different sizes, scale, and character. And, the room that each political community has to decide its own destiny is influenced both by national and state court decisions, as well as by national and state budget decisions as well as by local communities. For some communities, the strictures from higher levels of government are so demanding that little leeway remains after those requirements have been met. For others, there remains lots of room to define success in producing student achievement in many different dimensions. 

34) One important consequence of the uncertainty about the goals, and the fact that different political communities will want different things from the schools even when we are focusing narrowly on student achievement is that it may be difficult to make objective, comprehensive statements about school performance. We can talk about what capacities students seem to have, and we can talk about whether parents, students, and tax-payers, and citizens seem happy with the performance of their local schools or public school systems, but we cannot say with any kind of objective certainty how well the schools are performing. The goals remain diverse, and hard to measure even when we are talking narrowly about academic accomplishments.   
The Core Mission of the K-12 Educational System (2): Equity and Justice
35) So far, we have been talking about the performance of the educational system as though it were contained in the cumulative development of children’s capacities over time. In one narrow view, we were interested in the development of their cognitive capacity to read, write, and do math. In a broader view, we were interested in not only in the knowledge they had and could reproduce in the context of schools, but also in their capacities and commitments for using that knowledge in their economic, social, and political lives. In a still broader view, we were interested in a broader range of knowledge and skills than reading, writing and arithmetic. But however many dimensions we used to gauge the capacities of individual kids, we were still viewing the desired outcome of the educational system as the development of the capacities of individual kids.

36) It is also worth noting that the basic standard we applied here for most of the valuation of the performance was the fraction of all eligible kids or all kids attending schools that performed above some fixed standard of performance. It was as though we counted the K-12 successful if it could get kids above this particular floor, and we compared our current system with the past and with the systems of other countries in terms of how the fraction of kids that could be gotten across that line. 
37) This picture of the overall success of the K-12 system carries with it not only a view that the goal of K-12 education should be to develop kids capacities, but also a view that says that the thing that really matters to the society as a whole is making sure that every kid reaches some standard of performance that the society deems suitable. That is the moral force behind the idea of “No Kid Left Behind.” The pressure is on to get every kid above a certain standard of performance. 

38) This is an idea about what the aggregate shape of the distribution of student achievement should look like. It pushes the society towards an effort to get the bottom of the distribution up, and to establish a minimum floor. This is illustrated in Figure __. 

39) This is not the only way one could think about society’s educational objectives for all students rather than each individual student. 

40) One could also take the position that the goal of the educational system was to maximize each individual student’s potential for development. That goal could encompass the goal of getting every child over a particular threshold of accomplishment. If, for example, every child had the capacity to perform above the threshold level that was set, maximizing the capacity of each individual kid would result in everyone moving above the threshold. 
41) But, this goal could differ from the first goal in two respects:

· First, the second goal might tolerate some children performing at below the threshold level if their capacity did not allow them to perform above that level. 
· Second, the goal would treat the development of the most gifted as equally important to the development of the least advantaged. 

42) If the distribution of student capacities to learn is highly variable, and includes individuals who cannot get above the threshold level of performance, and others who can achieve well beyond the threshold level, then the pursuit of this second goal could leave some students below the threshold, some well above it, and a huge achievement gap for the population of students as a whole.
43) While the idea that education should aim at maximizing the potential of each learner is an attractive one from the point of view of those responsible for educating each child, and from the point of view of the parent of each child, it holds some hazards if enshrined as a social level goal. 

· For one thing, it requires someone to make judgments about the potential of each child. That is technically and practically a very difficult task. And, we know that many such efforts have tended to institutionalize a culture of low expectations for some students that has not only robbed them of a chance to succeed, but done them a terrible injustice. So, we might best drop the idea of potential altogether, assume that everyone has some important capacity to learn, and concentrate on doing what we can to improve student performance whatever we guess their capacities to be. 
· For another, it would assign equal social weight to helping the least and most advantaged in the society. That corresponds to a particular idea of equity – that each individual be treated equally. But it is inconsistent with another idea of equality – that the success of those with great disadvantage should be valued more than the success of those who are already advantaged. 

44) A third goal would be push the mean performance of students out as far as we could without worrying too much about what was happening either at the lower end of the distribution (the children who were having a tough time getting over a minimum threshold), or at the higher end (the children who were excelling). This goal could be consistent with achieving the first goal if moving the mean of the distribution carried the bottom tail of the distribution with it; that is, if the rising tide lifted all boats. But if improvements in the mean came from movements up at the mean, and at the top of the distribution, and the lower part of the distribution remained where it was, then some children would have been “left behind.”

45) A fourth goal would be to maximize the performance of our best students – to be sure that we had an elite group that could guarantee high levels of national economic performance, for example. This goal, would end up raising the mean of the distribution, but not doing much to pull the lower end of the distribution above some desired threshold. This goal would leave some students even further behind their peers.

46) I go through these various possible goals defined in terms of a preferred shape of an aggregate distribution of student achievement partly to give some clarity to what is generally a muddled discussion about the overall goals of the system. The reason the discussion is muddled is that it is a tough normative discussion about different ideas of the good and the just, not just a technical debate. There are important, competing conceptions of what a good and just educational system in a democracy would try to produce, and how it would allocate its resources. 

47) The idea of no child left behind corresponds to a view of a good and just educational system that gives special emphasis to creating a floor of educational achievement that all must get across. If that means spending more on some kids who are having trouble getting over the line, and less on the others who seem to cross the line easily, then that is the good and right thing to do. 
48) Most citizens, we think, have some generalized notion that what we should be trying to do with the K-12 system is move the whole distribution up the scale of performance as far as we can. They are willing to spend more to help the disadvantaged and struggling get above the threshold if necessary for both practical reasons (they want their fellow citizens to be economically resourceful, sociable, and good citizens), and as a matter of justice (public resources should be allocated to those who have needs). And they don’t object to individuals spending their own money on efforts to help their kids get something beyond what they can get in public schools, even if that tends to widen or hold steady a wide achievemtn gap among differently situated students. But they don’t want all the money to go to either tail of the distribution; they would like to move the whole enterprise up, giving perhaps an extra boost to those who are struggling. 

Performance Data on Achieving Equity and Fairness Goals
49) If this is the standard of a good and just educational system, how are we doing?

50) The achievement gap remains large. The distribution of measured academic achievement (remember that this is a limited concept both of what is important about human beings, and what the goal of an educational system should be) is very wide. The top students have much more demonstrated knowledge and capacity than those at the bottom.
51) Even worse, the inequities align with ethnic identity. Generally speaking, whites and Asians do better than African-Americans and Hispanics. Recently, these inequalities have closed a bit as pressure has been put on improving the performance of schools in the inner city districts where most African-Americans and Hispanics live, but the differences remain large. The alignment of educational performance with ethnic identity creates a significant social problem for at least two reasons. 

· First, this fact gives some credence to those who want to claim that the biological characteristics associated with race and ethnicity have a powerful effect on individuals’ capacities to learn.

· Second, it reinforces historical prejudices that have in the past led to significant injustices to individuals and to groups, and threaten to continue in the future. 

If we want to be sure that we are creating a society that is not racially biased, we have to keep working to reduce these gaps. 

52) On the more positive side, we have generally succeeded in making educational services widely – nearly universally – available to young, school aged children. Fully ___% of the school aged population has access to and is enrolled in some kind of educational enterprise. The K-12 Educational System has also made significant efforts to make education available to students with special needs who at other times and other places would have been denied educational opportunity. 

53) There are two potentially important blots on our record for ensuring widespread access to education. 

54) First, both our performance, and our commitment to the education of the children of illegal immigrants is currently uncertain. There are those who would say that this does not represent a failure of our educational system since we have no obligation to educate these children at public expense. There are others, however, who would disagree with this view, and claim that we had both a practical interest, and a moral and legal obligation to educate all children who live within our borders without regard to their citizenship status.

55) Second, both school drop-out and school truancy rates are very high. Again, one might say that this does not represent a failure of the school system since students eventually have a right to stop going to school, and there is little a school can do to make a student stay in school if they don’t want to attend. Yet, if our goal is to achieve not only universal access to education, but also universal use of educational opportunities by school aged children, and if we think that one of the important reasons to invest as much as we do in young children is to maximize the chance that they will voluntarily choose to stay in school even when they don’t have to, then the numbers on both school leaving and truancy are problems indeed. 
56) Perhaps the reason we have problems with both school leaving and truancy is that the quality of the educational experience is low – that some schools are dangerous, ugly, boring, and disheartening places to be. We don’t have a well developed method for systematically assessing the quality of the school environment. But a casual inspection suggests once again, a wide range of variability in the attractiveness of school environments that tends to correspond to economic class. Suburban public schools are generally better than either urban or rural school districts. 

57) Because of our commitment to providing equal educational opportunity, we have given close attention to disparities in educational expenditures. Here we find the same story – high overall levels of spending, but also great disparities in levels of spending. The range of educational expenditures runs from $  ____ per kid in the nation’s wealthiest and most committed educational districts to $_____ per kid in the nation’s poorest and least committed school districts. 
58) Importantly, the quality of the educational service provided is not perfectly correlated with expenditures, but it, too, is thought to vary widely with some children having access to very high quality educational services, and others to much lower quality of services.
59) The performance of the K-12 educational system is thus judged in part by how much it does for each individual kid in terms of that kid’s achievement. But the performance gets judged again when the contributions to each of those kids is added up, and represented as an overall picture of educational effort and organizational accomplishment and compared with ideas of what a good and just system as a whole would look like, and what it would be able to produce.

60) Society can judge the overall performance of the school by applying a theory of the social good, and the way that the educational system contributes to that. Or it can judge the overall system by applying a theory of justice, and asking about the way that the educational system contributed to the justice of the society. 
· The idea of the social good might concentrate on maximizing the total amount of learning and development that could be produced for kids without worrying too much about how that development was distributed across the society. Or, the idea of the good might focus attention on maximizing the performance of the best hoping that their skills would guarantee the future for everyone else. Or, the idea of the good might focus attention on efficiently preparing each child for specific differentiated roles in society. Or, it might be based on the work that would have to be done to prepare students for citizenship in an advanced liberal democracy in a globalizing world.
· The idea of the just on the other hand might begin with the inherent right of each individual to have the opportunity to maximize their own potential (at public expense if necessary). Or, it might begin with the idea that public assets ought to be allocated to individuals equally, or according to their need. Or, it might proceed from an interest in ensuring that the K-12 educational sector made the largest possible contribution to reducing the economic, social, and political disparities that make our society less equal and less democratic than it could be.
More Expansive Visions of the Goals of the Individual Development Goals of K-12 Education
61) Our discussion so far has moved from seeing the goals of the Educational System in terms of developing the cognitive capacities of children in basic academic skills, stretching them out in terms of their ability and commitment to using these skills, to broadening the array of skills that schools sought to develop, through ideas about what the aggregate output of the system should look like when judged against social standards defining the social good and the just. None of this discussion goes very far beyond the current public discussion about the goals of education. There are two additional steps one could consider taking that are even more ambitious with respect to our goals for the development of individual students. 

62)  One broader goal for individual student development would be try to maximize what philosophers describe as “Human Flourishing.” Much of our focus on individual development has been driven by in part by what current students and their parents want, and in part by what we guess the future needs of society will be. But one could take the position that what education should be about is not trying to satisfy individuals as they currently are, and not trying to prepare them to be valuable parts of the future society, but instead to explore and discover their own best selves. On this view, the goal of education would be to help children imagine what they could be, and to help them move towards an image of themselves as fully developed human beings.
63) Somewhat less ambitious would be a goal that took seriously the idea that we needed to build individuals who could not only sustain, but improve on the current performance of our democratic system. On this view, our interest in developing student capacities would go well beyond the cognitive, and well beyond the capacity to meet minimum standards in the economic, social, and political realms, and gave extra effort to building the dispositions and capacities that would create tolerant citizens, motivated and able to create a civil society that could reliable exercise the demanding function of self-governance.
More Expansive Accounts of Important Public Value Dimensions of a School System)
64) One could also stretch our shared conception of the purposes of the K-12 system by focusing on some additional dimensions of public value that could be achieved by the school system.

65) For example, one could focus on the fact that children spent a great deal of their time at school, and in coming and going from school. One might be interested in trying to ensure that that environment was a safe and healthy one for children – maybe even aesthetically appealing. 

66) One might also be tempted to exploit the fact that schools – unique among public institutions – were in intense, continuous contact with virtually every kid in the society, and to figure out how to use that platform to accomplish other social goals such as improving their health, guaranteeing their safety, and helping them avoid problems such as drug use, criminality, and early pregnancy and fatherhood.

67) Finally, one might keep in mind that public schools, and local educational policy are among the most compelling public issues for individual citizens, and therefore that schools and educational policy inevitably attract a crowd of interested parties. This can be managed in a way that helps develop a capacity for citizenship, and allows individuals in a community both individually and all together to take pride in what they created together, or it can be managed in a way that creates divisiveness, and a retreat from the challenges of democratic governance. Perhaps the best school for democracy is talking about the schools themselves, and that we could evaluate educational leaders not only in terms of how well the schools performed, but how successful they were in calling a public into existence that could understand and act on its own interests. 
Summary: 
68) To provide an objective representation of the performance of the K-12 sector it is necessary both to name the dimensions of value that are relevant in assessing performance, to develop the measurement instruments that allow us to make empirical observations about the performance of the system along that dimension of value, and to actually make the measurements over a sufficient period of time so that we can come to know the properties of the measures we are using. Each of these steps presents significant difficulty.

69) Perhaps the greatest difficulty lies in reaching some kind of social agreement about the important values we would like to see produced by and reflected in the operations of the K-12 system. 

70) The individual development of students observed over time is the obvious starting point. What could education possibly mean if it did not mean the development of the capacities of those who received it? But beneath this level of agreement lurks significant controversy. The controversy focuses initially on defining the scope of development that the educational system takes on. Is it limited to traditional academic subjects such as reading writing and arithmetic, or does it broaden out to include more controversial fields such as the interpretation of United States history, or the dominance of rationality and science over tradition and religious authority as a path towards the truth. But the controversy also goes to the depth and reach of the knowledge that is generated within students: is the goal simply to have students know things, or is it also to help them become proficient in what they know in the doing of tasks, and to build their commitment to learning as a way to be in the world. 
71) Note that in answering the question of what sort of individual development should be the aim of the K-12 system it is not enough simply to describe what parents and children want from the system. That would be a market-based determination of value, with each client-beneficiary being seen as the appropriate arbiter not only of the value of the system to them, but also to the larger society. Because public assets are engaged in the system, the public as a whole also gets to describe the kind of individual development of children it would like to see produced with its assets. That means that the development of children along particular dimensions of capacity gets valued by the polity as a social outcome as well as by the individual clients as things that they privately desire. 

72) Because there is a collective, public arbiter of value as well as an individual private arbiter of value for the K-12 system’s performance, the K-12 system gets evaluated not only on its performance with respect to each individual child, but also in terms of its performance with respect to all children. The public attaches value to the shape of the particular distribution of student achievement as well as to the amount gained by each child. In the common parlance of the day, we want to “provide universal and equal access to educational opportunity,” and  “close the achievement gap” as well as promote the development of each child. These concerns for aggregate performance, tied to ideas about what would constitute a  just and fair educational system as well as an efficient and effective one, add dimensions of value to the definition and measurement of K-12 System performance.
73) Finally, there are concerns not only about the long run individual and social outcomes of the performance of the system, but also how the system operates in the short run. We want the schools to be safe and attractive as well as efficient in producing desired educational outcomes. We want students to be treated fairly, and with respect in the schools, and so on. And, ideally, we would like them to be inexpensive even as they are committed to producing high quality education.  

74) The fact that we have multiple dimensions of performance that we would like to use to assess the performance of the system, and that we have multiple arbiters of value assigning more or less weight to particular dimensions of performance means that it is difficult to construct a simple “bottom line” for educational performance. But the answer to that problem does not lie in committing ourselves to a single measure of performance when we know that that is an inadequate account of the overall value of the educational system to individuals and to the society at large and acting as though that measure was sufficient in itself; it lies instead in developing multiple measures of performance that can form the basis of an improved public discussion about what we all have at stake in the performance of the K-12 system, and what we can reasonably expect the system to do. Whether we can organize such a discussion depends critically on the structure and governance of the system – the devices that we use to give particular social agents more or less authority and effective influence over the assets committed to the system, and the way that they are used. 

V. Making Change Happen in the K-12 Educational Sector: The Forces that Leverage System Change.

The picture we have been developing of the K-12 system is one in which there is a set of educational service providers who encounter differently situated educational demanders. 

The educational demanders include school aged children who both wish to and are required to attend school. But it also includes the parents and caretakers of those children. And it includes the wider social, economic and political community that has more publicly and collectively defined ambitions for the character and performance of the K-12 system. These publicly and collectively defined ambitions are sometimes codified and become mandatory through the passage of laws and the enactment of public policies. But there are always different, minority views about what would constitute a good and just K-12 system for me, and my particular group. Those minority views are expressed in political action focused on changing public policy, or on direct private and civic action to use whatever room exists in the public policies that guide education to enact their own conception of a good and just education for their kids, using their own resources. 
The educational suppliers include public agencies that are authorized, financed, and operated by government officials using the money and authority of the state to accomplish mandated educational purposes. But educational suppliers also include private schools, and parochial schools. These schools are accredited by the state, but receive the bulk of their financing from a combination of charitable donations and fees for service paid by parents on a voluntary basis. Educational suppliers also include charter schools that are independently established, governed and operated, but are accredited by the state, and receive much of their funding through contracts with the state that allow them to be paid for the education of eligible students with tax dollars. And there are the educational suppliers who are also educational demanders who set up home schooling, or community-based schooling efforts that also have to be accredited by the state, but do not receive tax funding, and are created by the mutual commitment of parents and children to education of a type that is suited to them. 

Educational suppliers also consist of those close to students outside the formal educational system who can contribute mightily to, or significantly undermine the efforts made by those in educational service organizations. The home-schooling part of the system reminds us that for some children, this part of the educational supply system is all that there is. But in thinking about the educational suppliers for the system as a whole, it is useful to keep in mind that there is always a parallel system of education going on that is being influenced by parents, peers, and the culture at large. In effect, there is a home, peer, and social schooling system wrapped around each student enrolled in any particular school. 

The overall K-12 system emerges from the interaction of the different demanders, financiers, and suppliers of educational services. The demanders – with their individual and collectively defined wants, needs and aspirations – make claims on the operations of the system, and arbiter the value of what is produced. The financiers – whether they be governments paying for educational services through tax dollars, or parents paying fees for service, or charitable donors paying for social outcomes they want to see produce – provide both the material wherewithal to generate educational services and results, and create incentives for individual suppliers to figure out what they can do to get more money. The suppliers of educational services – whether they be public schools, parochial schools, private schools, or home schools -- play two critical roles in the performance of the system: they do the material work of educating students, and they create innovative methods either to meet the needs of niche markets, or to generally improve the performance of the system by finding better methods that work for all. We do not quite understand the rules that will govern the overall operations and determine the performance of this system. And, while we can see that there the existing social and institutional structure of the society creates some nodes of authority and influence that are more influential than others, there is really no single institution that can command much more than a bit of effective authority over what happens in the system. And the most powerful nodes in the system are generally tightly bound by systems of accountability that restrict their freedom of movement. 

The system is thus neither a market nor a government bureaucracy. One could, if one found it congenial, to describe the system as a government dominated market, or as a governmental system that tried to take advantage of some market-like social processes to achieve its goals. But, it is more accurately described as a complex social production system in which private and public, individual and collective aspirations and resources are combined in somewhat unpredictable ways to produce important individual and social consequences. 

The performance of this system has been mediocre but modestly improving with respect to the goals of developing academic capacity in the eligible population. And, while it has done well in terms of providing near universal access, it has done less well in ensuring equality of opportunity for student learning, and in closing significant achievement gaps that exist among differently situated students and parents. And we actually know very little about how well the system has been performing with respect to the development of broader intellectual and social skills of students, or with respect to keeping children safe and healthy, or with respect to increasing the public commitment to education, for we have not been keeping track of these particular dimensions of performance. For most citizens, elected representatives, and professionals, improvement in performance consists of moving the whole distribution of student capacities outward, and with those at the bottom improving at a higher rate than those at the top so that both a high floor is established, and the achievement gap reduced. In order to accomplish that goal, the system has to improve its performance over time. 
The important practical question to those who would like to lead the sector thus becomes how one can help the system innovate in the direction of improved performance. 

The crucial first step in answering that question comes from a recognition that the solution has to be found in the potential of the system as it now exists, and as it has been described. There is no deus ex machina that can suddenly appear and quickly change the current conditions. The future must be found in the materials, the potential, and the dynamics of the present. Consequently, we must depend on our analysis of the current system to find the best possible solutions. 
The second step must come from being able to spot the important drivers of change at the system level. We have to be able to see how particular initiatives, launched from particular platforms, by particular individuals or strategic teams, can align and connect themselves with powerful forces that can help the initiatives become more widely used. Or, as an alternative, we have to be able to see how particular initiatives, launched from particular individuals or strategic teams, can transform the social forces so that different ideas will be created and selected by those operating within the system than those that now dominate the system, and generate its mediocre performance. 
We begin simply by naming and locating the different kinds of social processes that can either take ideas to scale, or that can change the basic frame of the system so that it is more open to innovation, and better at discriminating between the good ideas and the bad ideas. 

The Social and Economic Conditions of Society as Experienced and Interpreted by Individuals and Social Collectives 
We take it as axiomatic that there is something called US society. That society consists of individuals, but also of social aggregates. Individuals in the society belong to many different social aggregates. Some of the social aggregates are well established in society and make large claims on the lives of the individuals associated with them. Others are being newly created. Still others are withering. 

Held within the individuals and the collectives of society are attitudes and views towards education – their own, that of their children, and that of all the children in the society. For some, these views are well developed, salient and powerful – an important part of their life. For others, the views are sketchier and less important to them. 
These views about what education could or should be are capable of motivating individual and collective action among some individuals. Presumably, that capacity is catalyzed when the individual and collective views of what education could or should be are brought to bear on the current reality of the educational system – as it is experienced in classrooms, or as it is described in more aggregate reports. If there is a wide discrepancy between what seems good and just at any level, and what actually exists, some energy is created to create change.
This is the source of energy for change. Just as the individual desire for goods and services backed by individual purchasing power provides the short run incentives, and the long run support for the provision of particular goods and services, so the individual and collective desires for a particular concept of a good and just education provides the occasion for innovation, and generates the support needed to sustain the educational enterprise. A big difference between the two, of course, is that the desire for education is not just individually constructed, but also socially constructed. And the aim is not just individual welfare, but the welfare and justice of society as a whole. But in a democracy, these lofty, general, abstract ideals of the good and the just have to find an anchor and a source of energy in the desires of individuals aggregated up into particular collectives: some of which are polities making decisions about how to spend government money and authority to achieve educational objectives, and some of which are voluntary associations taking the responsibility (and the right and privilege) to educate their children as they wish, and some of which are nothing more than the collection of individual kids and parents who are served by a particular school, and have little collective feeling beyond that. 

The organization of the individual and collective demand for education can, in principle, be observed in the overall culture of a society. Cultural and social forces take some of the pure randomness out of individual views about education. There are limits to the views one can hold about education in a democratic society without being viewed as highly deviant. But there is also great variety in the society. 

It is also true that there is a lot of movement in these views.

Often the views held within a society are shaped by past history and existing material conditions. But these are being challenged by new circumstances.
And, someplace in this, there is an important role for ideas and interpretations that are offered in the marketplace of ideas. Individuals and collectives use these ideas to make decisions about what they will do about education as individuals, as members of civil society, and as citizens with democratic rights and responsibilities with respect to guiding the actions of government. 

My colleague, Jal Mehta usefully distinguishes among three different kinds of ideas that can be influential in guiding collective social and political action. Within each of these categories, of course, there are many different ideas. 

One could reasonably say that the current policy debates have been influenced by all three kinds of ideas. But the most powerful in many ways has been the Zeitgeist of individualism and markets, with a side concern for accountability and efficiency. These ideas have been powerful at both national and local levels. 

Expresses itself at many different levels: individuals wanting (or being indifferent to) education for their children, individuals choosing to go into the educational field in one capacity or another, aggregating up into interest groups of various kinds and seeking to exercise voice through governmental institutions, aggregating up in efforts to provide or support educational efforts. 
Can you get your hands on, or must one take these as fixed, stable, slow moving?

They can be fast, not just slow. 

Techniques of public marketing (previously known as propaganda) can be used. 

Important questions in culture: general views of purposes and aims of education. General views of curriculum and effective pedagogy. General commitment to education as an individually and socially important enterprise. General views of role of government in education. Views about important measures of performance.  

Political drivers:

How education becomes a public/political issue as well as an issue for individuals and for civic action.

Size of commitment always makes politics important 

Again, can get hands on? Recent example of school crisis, evolution of school choice.

Nationalization and Federalization of policy

Always possible to moblize at local levels.

Laws and Courts:
Some laws are established as public policies. These emerge from political forces and action.

Other laws spring from new court findings.

Often laws need economic, social, and political – individual and collective demand – to become effective. Rights and privileges on the books are not necessarily always available to individuals. Neither supplied, nor demanded.  Law when combined with wider forces more valuable

Laws governing educational system. Rights, Restrictions (religion)

But also more general laws shaping labor rights, expenditures of public funding procurement, open meeting laws. 

Can you get your hands on law and use that to leverage effects?  

Yes. Through political efforts. Yes through courts. But legal victories often need political follow-up. They are rarely strong enough in their own right to sustain the effects. 

The Authority of Science and Expertise: Finding Out Conditnios and What Works to Fix Them


Important. But usually is not enough by itself. Science has to develop and ripen and become accepted as conventional wisdom. Has to displace older ideas. Doesn’t happen automatically. 

Professional Ideology: The Search for Legitimacy, The Role of Government in Giving Impetus to.

Bottom Up Market Mechanisms: (Bottom up means can be initiated by individuals at small scales without needing too much collective agreement and support. Individuals can authorize themselves. )
So Far have mostly been looking at the levers that can be worked from top down – some kind of authority is engaged to provide the leverage. Can be command and control leverage. Can also be persuasive leverage, with the weight of mass opinion doing a lot of the work of persuading en masse. Left behind the strand of bottom up innovation that is characteristic of ways that things change in the market, and. or the voluntary sector. 

To some extent this is appropriate. Given importance of collective pressures and institutions in K-12 system it is natural to focus on the processes of collective decision-making – where big social aggregates form, and bully their way onto the scene and begin shaping actions at the governmental/public policy level. The pressures that come from parents wanting things for their children, or entrepreneurs with good ideas can easily be missed in the play of the huge aggregate forces. That is at least partly true because so much of the money, and so much of the value choices about what constitutes high quality education are held in government hands. 

One of the important political forces that has been at play for a while now, however, is precisely a set of ideas that are designed to some degree to loosen the influence of these top down pressures. (Important to note tension between idea of accountability for achieving agreed upon social outcomes mandated by federal government on one hand; and the idea that individual educational consumers and that individual entrepreneurs with good ideas about education should be unleashed.) Effort has been made to privatize, or marketize, the structure of the system in hopes of getting improved conduct and performance – particularly, a sharper focus on customers, more variety in what is offered, and more testing of what methods seem to work.

This focuses attention on the market model of educational innovation and improvement, and it differs a great deal from the top down. Its sources, of course are the same. There are the economic and social forces that create both the need and the demand for education. The difference is that instead of marginalizing distinct consumer demands and idiosyncratic experimental suppliers, these are privileged. 

This can be done in many ways. Public money can be withdrawn from the system, leaving only private money and private demand. Control over what schools children attend can be reduced allowing parents and children more choice over what public schools they can attend. Public money can be distributed to consumers. Public money can be directed to schools that attract the loyalty of parents and children. New educational suppliers can be allowed into the system. Accreditation rules can be relaxed. Essentially, all the instruments that now tend to make public/collective choices powerful in deciding what should be produced through the K-12 system can be taken away and the system as a whole can become more market like in the sense that educational suppliers can have more freedom to experiment and find niche markets, and educational demanders can have more power to arbiter the value of what is being produced, and influence the supply not only through their voice, but also by the threat of exit. 
To the degree that this is occurring in the K-12 sector, one can look at another model of how a sector changes: the economic model that that focuses on how economic opportunities and pressures cause the system to innovate and change. In this model, suppliers have new ideas. They reach out for capital to test their ideas. Their ideas are put into the market place for sustained financing. The market place is structured on the demand either as the government as buyer, or as the government financing the choices made by consumers. The ideas that win in this market place get big and replace the old. The ideas that lose fall by the wayside. Ideas diffuse either by firms who have the ideas getting big and selling in national market places, or by spawning lots of imitators. The drivers seem to be the desire of the innovators to see their ideas grow, and the decisions made by consumers as to what constitutes a value creating idea. 

While this is an attractive image, and has shown its capacity to influence the performance of the system, it is important to see some of the difficulties of this system. For one, government continues to be the payer, and with that goes the responsibility to be accountable to the broader public for the purposes that are being achieved. The reason is partly a concern about the level and distribution of education that would be produced if left entirely to the market place. There are concerns for both positive externalities and for equity that can only be addressed by government. But there is also a paternalistic concern that individuals might not always choose rightly. They might choose educational processes that did better for them privately, and failed to produce the beneficial externalities the society was hoping to get. They might fail to see their long run potential, and give up on their children and themselves. To prevent this from happening, the government steps in and not only supports but coerces education, and inserts itself as a separate arbiter of value. 
Market mechanisms do not always produce high degrees of innovation. The factors that cause public organizations to want to seek legitimacy also cause private organizations to do the same thing. If an idea of a quality education can be constructed, then everyone will follow that idea – unless a competitor sees a chance to differentiate themselves. They can do that for a niche market. Or, they can do it for a whole market. But it may take a long while even for a market mechanism to get out from under the hegemony of a particular idea about what constitutes a quality education. Indeed, this is particularly true if the task of politics is precisely to construct such an idea, and to insist that it be adhered to in the interest of accountability, performance, and consistency.
Market mechanisms only work well to promote innovation when there is a reliable, discriminating arbiter of value. And in the K-12 world, there will continue to be a dialogue among competing arbiters of value, competing authorizers of educational  activity, and competing payers. It will not resolve itself into a market or a governmental enterprise (that makes some room for and takes some advantage of a certain amount of public enthusiasm for education on both the supply and demand side.)

That doesn’t mean one’ can’t take advantage of market forces (understood to be individual desires on both the supply and demand side, and the sources of financing for educational suppliers) to challenge the system. But one must recognize that the government is always playing a powerful role in structuring this market, and determining what innovations get tried, and how they develop. 

Cutting Room Floor
Different Kinds of Projects: Substantive/Operational and Political/Institutional
103) Any particular position provides a starting point for making a difference. One’s position is the first thing that leverages one’s own talents, resources, and energies into something that can become socially valuable. But soon one has to decide what to do with a particular position other than occupy it. And that focuses attention on imagining particular initiatives one could take that would be plausibly effective in improving educational opportunities and outcomes for kids. It is possible to divide both the different positions, and the different kinds of projects into two broadly different categories. 

104) In some cases – for example, when one is introducing an innovation in a classroom, or starting a new school, or mobilizing a group of parents to participate more effectively in their children’s education, or transforming an entire school district -- there is an immediate, direct effect on the quality of the educational system. The practices of some educational providers have been altered; students exposed to these improvements have presumably benefitted from the changes that have been made. The direct effects of such efforts are often small at the outset: they engage only several hundred thousand dollars worth of resources, and affect only a few score students. But the direct effects of other efforts are very large -- involving hundreds of millions dollars and thousands of students.

105) These initiatives that produce an immediate direct effect on educational practices are not necessarily limited to that direct effect. Often successful educational innovations that work well in classrooms, or managerial innovations that help those who lead schools get higher levels of performance from the schools they lead can be parlayed into a larger effect on the system. This can happen simply because the innovations point the way, and others follow. Or, it can happen because those who created the innovation are willing to work hard to give assistance to others trying to solve the same problems they were trying to solve. One can think of this is system improvement through the development and diffusion of important substantive and managerial innovations.  

106) Other projects initiated by individuals are targeted less directly on improving educational services directly in the short run and a specific location, and more on trying to influence the operations of larger pieces of the sector over the longer run altering the institutional or resource constraints under which the current system operates, and/or by transforming the aims, the methods, and the drivers of the system as a whole. Projects of this kind would include, for example, policy advocacy efforts that increase funding for early education, or passing legislation that allows charter schools or parochial schools to gain access to pubic funding, or filing law suits that put pressure on equalizing public spending across school districts, or building programs that attract talented people into the field of education, and help prepare them as teachers or school leaders or some combination of the two, or engaging in the development of improved instruments for measuring the value created by educational institutions. 

107) Of course, these more indirect projects that seek to produce change in educational practice and results by transforming conditions shaping the performance of the sector at the sector rather than the project or organizational level, cannot produce valuable results unless their efforts succeed in transforming the sector in ways that reaches the millions of educational encounters that occur in the system. Those who seek these wider influences on the system cannot work without being committed to changing conditions in the classrooms of the K-12 sector. But as importantly, those who seek to loosen the constraints, and shape the drivers of the system as a whole have to have a picture of the sector as a whole and what shapes its conduct. They have to have a view of how economic, political and social forces shape the educational sector, and how those forces are channeled – either exaggerated or blunted – through public policies established at many different levels of government. 

IV. The Structure and Governance of the K-12 Educational Sector
1) In traditional studies of industrial organization, the performance of the system is seen at least in part as the result of what is described as the structure of the industry. Structure, in turn, is usually defined relatively simply in terms of the number and character of individual suppliers of particular goods and services – in this case, educational services. The reason that structure is considered important is that economic theory tells us that industry structure will determine the relative power of producing firms and consuming customers in shaping the performance of the industry. In theory, the more suppliers, the more power the aggregate mass of consumers will have to influence the conduct of the supplying firms. They will be able to put downward pressure on prices, upward pressure on quality, and create opportunities for some suppliers to meet specialized consumer demands in niche markets. In contrast, the fewer suppliers, the more power the suppliers will have in setting conditions in the market place. A monopolist can set high prices relative to quality without fear that he will lose customers to competitors. To a certain extent, he can be insensitive to the details and variety of what customers want. And so on. 

2) Note that a market system is, in theory at least, “governed’ and “called to account” for performance by particular arbiters of value with money to spend on things that they like, and to withhold from things that they don’t like. But in economic theory, the governors and overseers of the market are individual consumers acting according to their own interests and preferences, not some public oversight body that is trying to achieve a social outcome. The accountability is from below, not from the top. And it is exercised by large numbers of individuals making independent choices when confronted by things to buy about which things they will individually choose to spend money on, and which things they will leave behind (at least until the price comes down). This is what is meant by consumer sovereignty: each individual consumer can decide whether to buy or not, the accumulated effect of those individual choices becomes the market environment that sorts firms with good ideas from those with bad, and rewards the former with opportunities for growth, and condemns the latter to a short, unhappy life.

3) Years ago, the economist Albert Hischman described three different ways that individuals in the market place could make their will felt on the decisions of suppliers. One method he described as “exit.” This is the form of accountability that is created by markets in which individuals have choice. They vote with their feet. If they don’t like what they are offered, they take their custom elsewhere. If enough shun a particular business, it will fail. To avoid that, firms try to provide goods and services that will keep customers loyal. A second method for exercising control he described as “voice.” This is the form of accountability that is created when someone with an interest in what a firm is doing – a stakeholder – complains about current performance, or suggests ways that the firm could improve. Of course, voice is most powerful when it is backed up by the threat of exit if the voice is not heard. But voice itself, given a motivation on the part of the supplier to be responsive to the concerns of stakeholders, can sometimes shift the actions of suppliers to be more in accord with what customers and other stakeholders want. The last method of control he described isn’t really a method of customer or stakeholder control at all, but its opposite. He described this as loyalty, which meant that the customer or stakeholder puts up with what is being supplied and uses neither exit nor voice to encourage a change. Obviously, suppliers have a strong interest in encouraging their customers and stakeholders to be loyal rather than to exercise voice, or exit. 

4) This framework is worth knowing about since in some respects it helps us to understand the differences between governance and accountability in the market place on one hand, and governance and accountability in government on the other. In the market place, customers and other stakeholders can exercise leverage over suppliers through both voice and exit. They can raise their voices, complain about shoddy products, etc. Or, they can simply stop buying. Or both. Generally speaking, exit is the preferred and most powerful method of exercising control in the market place. In the public sector, the options for exit are usually much less than they are in the market place. One can choose to move from one governmental jurisdiction to another. Or, one can refuse to take advantage of a service that is being supplied at public expense. But the tax man and the police officer can always track you down and make sure you do your duty to the wider public. To legitimate the exercise of state authority, many different channels are created to allow individuals to express their views and their values. They can go to the voting booth; they can organize a political campaign to amplify their individual voice with the sound of others; they can participate in consultative mechanisms that government establishes to deal with tough policy issues; they can file complaints with ombudsmen or go to court if they think their rights have been violated. In effect, the public sector makes more room for and responds more to voice because exit is less available. Obviously, in the use of voice, some particular tactics become important. If you can claim to speak for many others, that is much better than if you are speaking only for yourself. If you can claim to be speaking on behalf of widely agreed upon principle, that is better than if you are defending a principle with which most people disagree. If you can claim that your rights have been violated, you can get a hearing not only in political domains, but also in courts where judges can decide what the state must do in defense of your rights. 

5) What makes the K-12 system hard to analyze from the perspective of structure and governance is that it is a mix of both market and government, with a lot of voluntary sector stuff operating at the edges as well. So, the structural arrangements and procedural devices that work effectively to shape the conduct of educational suppliers are a relatively complex blend of the kind of market accountability that is exerted by customers threatening to exit, and the kind of political accountability that is exerted by individuals with interests in the operations of the K-12 system can bring to bear through political voice. The performance of the sector is also influenced by the presence of individuals who will act using their own resources to produce a public good. They are neither market consumers nor political claimants; they act to produce a good that will be consumed by others, and produce a social result that they (but necessarily all others) will like. 

The Individual Demand and Public Need for K-12 Education
6) To make progress in this analysis, we will begin by looking at what economists would view as the demand side of the industry. In a purely private system of education, the demand for education could be described as the willingness of children, their parents and caretakers to pay for educational services. Of course, there is no small amount of private demand for educational services – even among those in the K-12 range. And, there are no small number of private institutions willing to supply those services as long as the students meet their requirements, and the parents pay the right price. This is what could be called the private side of the K-12 system.

7) In the dominant public system of education, however, the demand for education might be better represented as the total number of children who are required to attend school (whether private or public), and who are eligible and able to attend publicly financed schools. Since the society has established both rights and obligations to attend school, we might more naturally talk about the needs or rights or obligations of children to be schooled rather than the demand.

8) Of course, there is a significant overlap between the private demand for education on one hand, and the collectively defined needs, rights, and obligations for education on the other. But it is worth noting the spaces where these do not line up: 

· the spaces where individuals would prefer not to attend school at all; 

· the spaces where individuals would prefer not to attend a publicly provided school, but do not have the means to pay for private; 

· the spaces where people would like to attend a school that does not meet the requirements of public education; 

· the spaces where individuals would like to attend public schools but are not considered eligible; 

· the spaces where individuals want schooling and are willing and able to pay, but they do not like the existing public schools. 

Each of these presents its own particular challenge to a schools system that is simultaneously trying to cater to individual desires for schooling on one hand, and ensuring that public needs and aspirations for schooling are achieved on the other.

9) The drive to achieve universal access to schooling that could count as school and be relied upon to achieve the diverse objectives described above, is a non-trivial matter. And, as we have seen, the American educational system does pretty well in reaching out to engage all those required and/or eligible, and all those interested or not, and all those able and willing to pay and those that are not in the process of K-12 schooling. This differs from many countries that express universal education as a goal, but fall way, way short of achieving it. 

10) There are four principal blots on the record with respect to meeting demand or achieving universal coverage.

a. The Drop-Out Rate/The Truancy Rate

b. The Challenge of Immigration

c. The Level of Satisfaction and Engagement

d. The Faltering Commitment to Public Schooling

The Supply of Educational Services
1) It is important to see that the system is going through major changes. A tale of three cities: Los Angeles, New York City, and New Orleans

2) A statistical picture of the structure of the Educational System

3) Hypothesized Relations Between Structure and Performance: Government Accountability, Professionalism, and Markets

Accountability

Competition

Metrics

4) Evidence on the Relationship between structure and performance

V. The Conduct of the K-12 Educational System 
1) Primary Methods being used in the system

2) Rate and sources of Innovation

3) Innovations inside and outside the organization

4) Innovations in Operations and in Governance

5) How technology is and can change the sector

VI. Issues and Options for System Improvement at Scale
� One test of whether we had a good way of characterizing the system was its comprehensiveness -- whether it succeeded in drawing our attention to institutions and processes that either constitute the system or affect its performance. A second test was its granularity – the degree to which it included enough differentiated detail to reveal important differences among the different parts of the system without collapsing into a heap of incomprehensible detail.








� An important test of this feature would be the degree to which the framework of evaluation could accommodate all normative claims made about desirable features of the system, and organize them in some coherent way.)





� The technical definition of an industry was those firms that supplied products and services that were very close substitutes for one another.  


� And when we look at the system as a social production system, we imagine that its activities and results are being determined and judged by very different kinds of public institutions. We think that the system might be both constrained by but also seek to change the basic economic, social and political forces in the society at large: that the system struggles with the reality of social inequity, and seeks to move the system towards a greater equality of opportunity. We think that the system is also challenged by, but also properly guided by local political communities rather than those that exist at Federal or State levels; that it is valuable for local communities to decide among themselves what kind and level of educational services they want to provide, until it turns out that those decisions affect individual rights established and enforced at the national level. And we think that the system is both constrained by and usefully guided by professionals on whom we have long relied: we want them to take responsibility for doing the hard work, and for developing the knowledge about how to achieve the objectives, but worry that they use their professional status to advance their own interests. 





� This is not strictly true. Individuals can and do volunteer money to the government. Individuals also can and do put money into the public sphere where it is both exempt from taxation, but governed by the public purposes that individuals attach to it.


� The role of the public – or different publics – in valuing the educational system is one of the things that makes this sector different from a market in which the principal arbiter of the value that is being produced is the individual customer with both desires and money to spend.


� Concerns about justice and fairness can attach to all the following questions: what should be the proper role of government in organizing an educational system for the society; to the degree that the educational system is publicly supported, what would constitute and fair and just allocation of public assets in the system; to what extent is the school system of a country helping to achieve a good and just society.


� Privileges the government managed system, or the complex social production system over the market because the evaluation is done not in terms of individual satisfactions, but instead in terms of the achievement of desired social results
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