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Foreword

ThIS paper grew, m part, out of the EducatIOn CommIsSIOn of the States' (ECS) commItment two
years ago to the emergmg Issue of "scale-up" of reform ECS has long seen the Importance of
trymg to help bridge the gap between pIlot mItIatIVes based at the school level, and the need to
reform state educatIOn systems on a large scale The Re Learmng Project was an example of an
expenment mmed at promotmg change "from the schoolhouse to the statehouse" That Joint
effort WIth the CoalItIOn of EssentIal Schools helped underscore, among other thmgs, the
Importance of addressmg the polIcy enVlfonment and garnenng broad-based engagement and
polItIcal-economic support for reform to occur stateWIde.

ConcomItantly, the Bureau for Afnca of the United States Agency for International Development
(USAID) has been exammmg in detaIl the questIOn of how best to support and effect sustained
sector-WIde education reform m Afnca Through the Advancmg BaSIC Education and Literacy
(ABEL) ProJect, the USAID Bureau for Africa has reviewed expenence in reform support as
well as lIterature on thIS tOpIC, and has formulated a comprehensIve approach to help brmg about
system-wIde change m educatIOn.

Becommg aware of the obvious conjunction of these efforts, USAID and ECS agreed to Jomtly
sponsor a two-day seminar on October 21 and 22, 1996 The purpose of the semmar was to
examme the Issue of scale-up and to bnng together different experiences and perspectIves on
how to address it dlfectly In particular, the seminar exammed an approach developed by USAID.
and assessed It specifically for its applIcabIlIty as a strategic framework for addressing the scale­
up problem m the United States, against a backdrop of school reform and scale-up expenences at
the school, dIstnct, and state levels.

Just as many school reform imtIatIves are dIscerning a core of basIc pnncIples for effectIve
educatIOnal practIce, the semmar attempted to buIld consensus around a set of core elements for a
scalmg-up strategy ThIS paper presents this core set of elements
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The U.S. School Reform Movement and the Scale-up Problem

"After a lot of years oftrymg to improve schools, we don't have one distnct of any SIze or
diversIty of population where good schools are the norm, not the exception And that runs
contrary to the fact that we know how to create good schools."

"I've been all over the country When I VISIt schools, the question always comes up, 'Why IS
the school next door not emulatmg what's gomg on at this school?' There's Just a bUIlt-m
resistance to change"

"Once reformers strove to change a handful of schools to demonstrate that educatIOn could
look and feel dIfferent Now they are mcreasmgly worried about how to spread effective
practIces broadly and deeply They want to bring about high levels of student learning in
large numbers of schools, not Just a few But to achieve change m the numbers deSIred,
reformers need a whole new set of strategies"

These quotes, which were taken from EducatIOn Week's senes called "Scaling Up," epItomIze
certain aspects of the scale-up problem. On the surface, they charactenze It After nearly two
decades of concerted school reform effort, fewer than 5%1 of the schools m the United States
have changed what Richard Elmore2 refers to as "core educatIOnal practIces" These quotes also
express some of the deep frustratIOn school reformers have expenenced m attemptmg to scale up
theIr particular reform efforts Indeed, why IS It that educatIOnally dysfunctIOnal schools can be
found withm a few blocks of schools that are on the cutting edge of good educational practice?

There IS a peculiar irony to school reform, the existence of whIch lends msight into the nature of
the scale-up problem As ImplIed above, pockets of good educational practIce can be found
almost anywhere, sIgmfymg that good educatIOn is not a matter of esotenc knowledge Be It the
result of innovatIve teachers, the elIte status of some parents, mavenck prinCIpals, or progreSSIve
commumtIes, localIzed pockets of effective educatIOnal Innovation can be found throughout the
world, often m poor matenal CIrcumstances

Nevertheless, good educatIOnal practice cannot be found everywhere The mCIdence of usage of
the avaIlable knowledge, and the rate of spread of effective practIces, is gnevously low
Moreover, educational InnovatIOns often have a short shelf-life EIther the innovative teacher
leaves the system, the enlIghtened prinCIpal gets burned out, or the progressIve communIty
simply loses interest after finding no resonance of support within the bureaucracy Reformers
frequently assume that the problem is one of msufficient informatIOn or a lack of knowledge

IThls IS a lIberal estImate One person quoted m the "Scalmg Up" senes figured thIS value to be less than 1%

2R E Elmore (1996), "Gettmg to Scale WIth Good EducatIOnal PractIce," Harvard EducatIOn Review, 66 (l),
1-25
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Others are of the opinion that inadequate funding IS the bmding constramt, but most of the
eVIdence ImplIes that educatIOn systems throughout the world could do a great deal more wIth
the resources they already have.3

Accordmgly, most school reform imtiatives are, in one sense or another, "demonstration"
projects that are deSIgned to generate concrete mformatIOn about good educatIOnal and
pedagogICal practice. And m fact, these pIlot project often do provIde models of what schools
and school dIstncts need to do However, the "mformatIOn assumptIOn4

" on which most of thIS
activIty IS based IS contradIcted by the following realIties (1) one often finds good practIce m
locales that are qUIte dIstant from varIOUS information centers-one can find effective schools
run by pnncipals who have not read the latest school reform literature, (2) demonstratIOn projects
frequently regress; and (3) as noted earlier, one can regularly find effective schools Just a few
miles away from rather dysfunctional ones, and, worse yet, most everyone m the neIghborhoods
mvolved knows about it 5

The above quotes also reveal some of the mIsconceptions people have about school reform m
general In particular, If school reformers really dId know how to create good schools, the scale­
up problem probably would not eXIst This IS not to say that these reformers don't know what
constitutes good schoolmg Indeed, they do. What it does say, however, IS that there IS more to
makmg a good school than good schoolIng

Unfortunately, the U.S. school reform movement has largely focused on good schooling.
MillIons of dollars have been spent trying to fine-tune our knowledge of how children learn and
how best to faCIlItate their learmng. Equally large sums of money have been spent trymg to
figure out exactly what America's chIldren need to learn to be able to compete m the global
economy of the 21 st century. As a result of all of thIS effort, our knowledge about good schoolmg
has evolved tremendously Yet educatIOnal medIOCrIty endures

Granted, some of the U S school reform movement's attentIOn has been dIrected toward
understandmg what, apart from good schooling, IS reqUIred to brmg about good schools Local
control, accountabIlity, school chOIce, vouchers, charter schools, and pnvatization have all been
offered, or at least perceIved, as magIC bullets whIch, if fired off, would somehow nght the
wrongs of Amencan educatIOn. The sarcastic tone m whIch thIS observatIOn IS made is not meant
to suggest that devolutIOn and market forces (e g , school choice) have no place m reformmg

3L A Crouch and F H Healey (1997), EducatIOn Reform Support Volume One Overvlew and BlbllOgraphy, SD
PubhcatIOn Series, PaperNo 47 (Washmgton, DC Office of Sustamable Development, Bureau for AfrIca, Umted
States Agency for InternatIOnal Development)

4The mformatIOn assumptIon IS defined on page 7 Bnefly, It states that msufficient and/or madequate
mformatIon IS the root cause of many reform efforts not takmg hold or scalmg-up

5Crouch and Healey (1997)
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Amenca's ailmg educatIOn systems Quite the contrary, American educatIOn desperately needs
both What It IS meant to convey is first, that there are no magIc bullets; and second, that neIther
devolution nor market forces wIll, m and of themselves, brmg about good schools

WItness the followmg: Vouchers are not m wIdespread use, school chOIce and charter schools are
the exceptIOn rather than the rule, and lmkages that keep producers and consumers accountable to
each other are still very weak. In short, devolution of authonty and market forces are bemg
resisted m much the same way as good schooling is bemg resIsted ThIS pomt strongly suggests
that It takes more than a few good Ideas to create good schools What, then, does It take? Let us
look at the past 3D-plus years of educatIOnal development activity m the developing world to
gam some useful mSIghts

Lessons from the Developing World

Smce the 1960s, donors have provIded both technical and financIal assistance to educatIOn
systems throughout Afnca, Asia, and Latin America Over the years, real progress has been
made, mostly m terms of the expanSIOn of access to primary and secondary educatIOn for
mcreasmgly greater numbers of chIldren m the developing world (Buildmg schools and hmng
teachers, whIle costly, are hardly the most technIcally challengmg elements of educatIOn reform)
Dunng the same penod, however, donor projects dId address more than the physical expanSIOn
ofschoolmg Time and again, donor fundmg has supported the well-known spectrum of technIcal
Improvements teacher training, curriculum development, materials design and production,
examinatIOn reform, assessment, educatIOnal planning, etc.

In most countrIes there could be no pretense that donors would proVIde enough capital to solve
all the problems of the educatIOn sector m perpetuity Most projects were, therefore, "pilot" m
nature, theIr technologIcal innovatIOns were mtended to be replIcated and sustained by the host
countnes themselves The record of such projects has been soundly critiCIzed m the development
profession Judging m terms of the sustainabIlity of the project mterventions, several evaluatIOns
have mdICated that at best half of such efforts have been sustained, another type of reckonmg
mdicated only one m ten 6

The reasons for the lack of sustamabilIty of most project mterventIOns go back to the very
assumptIOns on whIch much of the donor aSSIstance was originally predIcated And to their
credIt, donor mstItutIOns over tIme have responded to the need to modIfy those ongmal
assumptions A review of the evolution of donor approaches to supporting educational
development, m fact, provides the lessons that today constitute the hope for rectIfymg the current
SItuation not only m places lIke sub-Saharan Afnca, but also m the Umted States as well

6Denk Bnnkerhoff and Arthur Goldsmith (1992), "Promotmg the Sustamablhty of Development Institutions A
Framework for Strategy," World Development 20 (3)
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The Project Mode ofDevelopment Assistance

Initially, development assistance was largely pro]ect-onented The defining paradIgm for this
mode of development assistance grew out of the success of the Marshall Plan in rebUIlding
Europe It assumed that what developing countrIes lacked was the capItal and technIcal know­
how to address, m thIS case, theIr educatIOnal needs EducatIon projects therefore emphasized the
"detaIled IdentIfication and costmg of project mputs and the careful planmng for theIr tImely
delIvery over a four- to sIx-year perIod "7 Moreover, they "occurred" m total Isolation from the
polIcy environment Donors would arrive at a partIcular educatIOnal sItuation, identIfy a specIfic
need (such as classroom constructIOn, teacher trammg, cUrrIculum design), and deSIgn a project
aimed at meetmg that need withm a lImIted tIme frame

The dommant thinking behmd thIS mode of development was that If the particular need, or set of
needs, was met, educatIOnal development would "take off' in much the same way that a person's
health Improves after a physician tends to an aIlment Unfortunately, thIS thinking was flawed­
educatIOnal takeoff, for the most part, has yet to occur.

Behmd this thInking was a set of assumptIOns whIch proved, in most mstances, to be mcorrect
The assumptIOns were' (1) that educatIOnal technology was a lImItmg factor to educational
development, (2) that finances were a key constramt, (3) that projects could be standardIzed and
transferred across a large number of benefiCiary groups, yIeldmg essentially the same outcomes,
and (4) that governments are rational and goal-OrIented instItutIOns, pursumg policies to
maximize economic or social returns 8

The fact was, however, that educatIOnal technology was not the bottleneck it was thought to be
As observed earlIer, pockets of good educatIOnal practice can be found almost anywhere, even m
remote rural regIOns of sub-Saharan AfrIca Moreover, m countrIes such as Egypt, IndIa, and
PakIstan, the technologIcal wherewithal eXIsts to produce hIghly SOphIstIcated milItary
armaments Certamly, if developmg countries can produce hIgh-tech fighter Jets and nuclear
weapons, the technological reqUIrements of educating theIr children cannot be that emgmatic

The same points hold for the second assumptIOn-that finances were a key constramt FIrst of
all, educational practIce can improve SIgnificantly wIth Just a lIttle addItIOnal money Secondly,
if countnes have the money to devote to such "hIgh priOrItIes" as defense, then clearly, finances
are not as bIg a constramt as the donors mitIally believed Granted, there are some very poor
countrIes m the developmg world that need finanCial aSSIstance. The pomt remams, however, that
If a country's polItIcal and SOCial Will were mobIlIzed on behalf of widespread education reform,

7Adnaan Yerspoor (1989), Pathways to Change Improvmg the Quality ofEducatIOn m Developmg Countnes,
World Bank DISCUSSIOn Paper No 53 (Washmgton, DC World Bank), p 145

8Yerspoor (1989), P 145
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even these very poor countnes could do much more educatIOnally wIth the natIOnal resources
they already have

That successful mnovatIOns proved not to be easIly transferable belles the assumptIOn that what
works m one school has applIcatIOn and relevance for other schools. And WIth regard to the
belIef that governments (be they of the developmg world or the developed world) are ratIOnal
organizatIOns aimed at maxlmlzmg the economic and social welfare of the country, both hIstory
and common sense have clearly demonstrated that publIc sector entItles are complexes of
competmg mterest groups operating to maXImIze theIr own welfare 9

Over the years It has become mcreasmgly clear that m AfrIca certamly, and in some parts of
Latin Amenca and Asia, the bindmg constramts to successful educational development are
neither the transfer of funds nor the supply of educational "technology" Countries (all countries,
not just developmg ones) can make real progress by makmg better use of whatever funds and
pedagogical technology already eXIst The faIlure to adopt and then spread and adapt these
"technologIes," and to adequately finance their ImplementatIOn and contmued adaptatIOn, has
been a result of deficient educatIOnal polIcy and management enVIronments

The Policy-Analytical Mode ofDevelopment Assistance

One way of addressmg polIcy and management issues-those that define the context WIthin
which educatIOn change does (or does not) go to scale and is (or IS not) sustamed-has been to
directly provIde policy and management technIcal aSSIstance. Projects that intended to transfer
techniques m the areas of management mformatIOn system development, policy analysis, sectoral
management, and admimstratIOn have been tried These projects could be considered the policy­
level eqUIvalent of technIcal fixes The assumptIOn was that negatIve polIcy environments (1 e ,
unfavorable educatIOnal contexts) were the result of policy mistakes-decisIOns made on the
baSIS of poor data and weak analySIS Accordingly, donor mstitutIOns felt that good mformatIOn
and analysis would be enough to turn these mIstakes around The demand for analySIS was taken
for granted, and where it did not exist, few attempts were made to create it. And rare, If not non­
eXIstent, are bureaucrats who WIll mvest effort mto makmg hIghly ratIOnal, transparent deciSIOns
when the prevaIlIng decision dynamIC serves theIr rent-seeking, pork-barrel, and politIcal empire­
bUIldmg needs so well.

That the polItIcal economy of educatIOn was not consIdered has sIgmficant bearmg on the
ultImate fate of most donor-supported polIcy analySIS mitiatIves Enormous amounts of
information were generated, much of it very good The problem, however, was that the
productIOn of thIS mformatIOn had lIttle Impact on bnngmg about the deSIred reforms
UltImately, because there was no real demand for the mformatIOn that was bemg generated,

9ThIs IS the fundamental premIse ofpubhc-chOice theory
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when donor support for the supply of thIS informatIOn subsIded wIth the hope that the host­
countrIes would pIck up the slack, the policy analySIS mItIatIves ultImately dIed

The Non-Project Mode ofDevelopment Assistance

Against the backdrop of the shortcommgs of both traditional projects and packages of policy
analySIS and management technical aSSIstance, It became apparent to the donor commumty that
developing-country leaders needed to be engaged in educatIOn sector policy and governance
Issues Accordingly, donor interest over the past 15 years has been directed toward polIcy-based
"program" and "non-project" aSSIstance (we apologIze for thIS onslaught of donor jargon) These
approaches try to elICIt changes m sectoral polIcies and prIorItIes by Imposing condltlOnalztles
tied to the transfer of funds. In the macroeconomic arena, donors believed that If they tied
market-OrIented condItIOns to non-project assistance, that aSSIstance automatIcally would lead to
badly needed policy reform and structural change in developmg countries

In the educatIOn sector, donors assumed that they could broker broad government support for
structural and mstitutIOnal changes m the sectoral enVIronment by promlSlng annual
dIsbursements to the host government's general budget If the polIcy changes took place (or,
more accurately, ifthe host government could present evidence that they had taken place), then
the government had met the condItIOns for disbursement. ConditIOnalItIes-tied to cash
transfers-have mcluded changes m such matters as educatIOn's share of the natIOnal budget
(e g , either an Increase or decrease), mtra-sectoral spending prIOrItIes (e.g., Increase In the
amount of the educatIOn budget going to prImary and secondary, with a simultaneous decrease m
the amount spent on post-secondary education), and gender-OrIented policies (e g , increase in
support for gIrlS' education)

There are some examples of successful policy and institutional changes In the educatIOn sector
brought about through donor use of condItIOnalIty. However, far more numerous examples
demonstrate the limItatIOns of this approach Furthermore, whether the reforms realized In
conjunctIOn with conditIOnalIty are a direct result of the donor conditions or of the prevailing
polItICal-economy of reform In the countries remaInS an open questIon (as does the questIOn of
whether the reforms themselves WIll ultImately be sustained In the absence of donor promIses of
fundIng).

The use of condItIonalIty has also tended to be "top down" or "front-end loaded" The emphaSIS
has been on IdentIfymg the Issues to be addressed through condItIOnalIty and on Imtiatmg
reform. Donors have paId lIttle attention to the Implementation challenges associated WIth
sustammg reform, and have avoided addressmg the ImplicatIOns those reforms would have for
vanous stakeholders A summary of expenence WIth condItIOnalIty could conclude that donor
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efforts have often generated "partial refonn" wherem the wIllingness to InItIate refonn measures
is not supplemented by the means to carry them through 10

One readmg of the experience and lIterature on conditIOnalIty concludes that conditionality IS
lImIted m the absence of (1) true dialogue among host-country stakeholders about the substance
of the changes rather than Just the mdicators that would constItute acceptable eVIdence, and
(2) mternal pressure and backmg for the refonns CondItIOnalIty Without these two aspects is
unlIkely to achIeve much m the way of refonn, and these two features of a polItIcal-economIc
envIronment could achIeve a great deal, even wIthout condItIonality-based donor fundmg
USAID's own reVIew of its expenence usmg condItionality in support of educatIOn refonn
mdicates the Importance of local dIalogue and refonn advocacy m overcommg the lImItatIOns
associated wIth externally Imposed conditIOns

The Fundamental Features of Reform

From these experiences, we can denve a number of lessons whIch suggest that there are some
fundamental features ofrefonn. For example, we maintam that refonn should, ideally, be
approached systemIcally The numerous aspects of an educatIOn system relate to each other
vanously Changes in some areas of the educatIOn system have impacts that npple through
certam other facets of the system Other changes reqUIre commensurate transfonnatIOns to take
place elsewhere m the system The fact IS, that an educatIOn system IS Just that-a system
Accordmgly, refonn should not be approached m a pIecemeal fashIOn, lest the effort dISSIpate

Refonn should also be demand-drIven The people most affected by refonn not only should want
change, but also must want to change Moreover, they should attach themselves to a particular
VISIOn of refonn ThIS bemg the case, If neIther the demand nor the VISIOn for refonn eXIsts,
efforts need to be undertaken to generate them.

The argument that refonn should be demand-drIven strongly suggests that the speCIfic "answers"
that constItute refonn should be homegrown Local answers not only address speCIfic
educatIOnal needs and aspIrations, but also engender a sense of ownershIp that enhances the
overall impiementability of refonn Significant parent and publzc engagement is essential
Clearly, if refonn is about denvmg local answers, widespread partICIpation among stakeholders
IS a reqUIrement Teachers, parents, and students should all take part in the deSIgn, development,
and ImplementatIOn of solutions aImed at Improving theIr speCIfic educatIOnal SItuatIOn
Accordmgly, school-based deCISlOn makmg would appear to be essentIal

IODav1d Gordon and Carol Lancaster (1994), The ImplzcatlOns ofPalmcal Change In Afncafor the SpeCial
Program for Afnca (SPA) Donors, Implementmg Pohcy Change Project, Workmg Paper No 7 (Washmgton, DC
USAID)
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To ensure that this pluralIty oflocal answers l ! compnses both statewIde and natIOnwide
mosaIcs!2, the system needs to establIsh standards that are at once broad and clear, outcome
metrlcs that are both understandable and an envIronment of accountabllzty for results To this
end, market forces need to be mtroduced to the system EducatIOnal consumers need to be able to
choose among schools for purposes of Improving both the quality and relevance of the services
offered ImplICIt here is the need for restructurmg, and WIth that, the creatIOn of new workmg
relatlOnshlps such that the educatIOn system supports chIldren learnmg, as opposed to supporting
bureaucratIc mterests and polItical whIm

Inasmuch as there are endogenous answers, there are no magIC bullets Because knowledge IS
Imperfect, and because people's educatIOnal needs and aspiratIOns vary both m tIme and m space,
answers must be contmually pursued Moreover, success WIll reqUIre thoughtful and coherent
combmations of strategIes and mterventIOns.

From what we have Said thus far, It IS evident that reform should be viewed as an ongomg
phenomenon It should not be seen as somethmg that is "accomplIshed." say, after a IO-year,
multImIllion-dollar mterventIOn. Furthermore, If each succeSSIve state of reform IS to be an
Improvement over the previous SItuatIOn, both InformatlOn and learnIng have to be regarded as
mtegral to almost any reform process Against thIS backdrop, we maintain that the entire
education system should be conSIdered a learnIng organIZatlOn.

Needed, then, are the structures and procedures that can both accommodate and facilitate
meaningful change and reform-specific learning Accordingly, democratIC mstltutlOns wherein
WIde cross-sectIOns of stakeholders can actIvely partiCIpate m mformed delzberatlOns over
alternatIve VIews, VISIOns, and means, should be viewed as the vectors of learning-driven reform

Equally Important are external normatIve structures for the practIce of teaching These structures
are the foundation for an mcentlve system that contnbutes to institutIOnalIzing profeSSIOnal,
reflectIve practIce on the part of educators l3 Teachers need to see themselves as operating within
a profeSSIOnal environment that supports and encourages Improvement m the real practice of
teachmg (not credentIalism) LikeWIse, profeSSIOnal norms and mcentives are crucial to
encouragmg educatIOnal admInIstrators and declSlon makers to redefine theIr roles and actually
change theIr behavior

IIWe assume that m a heterogeneous society, there would be such a plurality of local answers

12The Imagery here IS meant to convey the notIOn of a larger education system that IS compnsed of many E
PlUribus Unum

l3Elmore, (1996)
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Of central Importance to thIS VISIOn of reform IS the need to both account for and use the pohtical
economy of educatIOn That educatIOn presently falls to address the learmng needs of every child
points to the fact that the primary mterests of the dommant forces withm the political economy
do not comclde with those of the children Furthermore, to the extent that educatIOn reform
threatens the status quo of educatIOn, these dominant forces will actively work agamst It To
effect wIdespread reform in an environment that is largely hostIle to It will reqUIre altenng the
pohtlcal economy of education such that the VOIceless (1 e , schoolchildren) have more, if not a
dommant, VOIce It WIll also reqUIre wIde acceptance of the fact that school reformers are
themselves a part of the pohtIcal economy of educatIOn, and as such, they can be as much a part
of the scale-up problem as any other mterest group

The reform arena IS cluttered WIth reform wares networks, mitiatives, projects, and models
Some are good, some bad, but each vendor has something to sell, and therefore they all have an
mterest that IS not necessarzly ahgned WIth that of the chIldren. Needed are the mechamsms
through whIch local consumers (1 e , schools, teachers, parents) can assess the qualIty and
relevance of each product, and the means by whIch they can piece together a program that best
addresses theIr educatIOnal needs and aspirations.

Fmally, It IS eVIdent by now that reform will not take place on ItS own accord Demand has to be
generated, learnmg has to be faclhtated, endogenous answers have to be obtamed, mstltutIOns
have to be built, technical capacIty has to be transferred, mformatIOn has to be gathered, and
polItIcal-economic strategies have to be pursued Succmctly put, reform must be facIhtated-by
agents of change working together to effect reform's various processes To this end, we speak of
the need for a reform support Infrastructure, or loosely organIzed entitles workmg together to
make ongoing reform happen

Further Explicating the Scale-Up Problem

GIVen thIS understanding of reform, we return to the scale-up problem and ask the followmg
questIOns What, exactly, is It that should go to scale? Why IS It that reform does not go to scale?
The two are not unrelated

What Should Go to Scale?

Many efforts to replicate successful mnovations meet With modest success at best We suggest
that this IS so because the wrong thmg-the reform Itself-Is bemg replIcated (see FIgure 1)
Reflectmg back on the fundamental features of reform, we can deduce that success stones are
success stones because (1) the reform addresses a well-understood local need, (2) there IS a
sIgmficant local demand for the reform, (3) the reform Itself IS locally denved, (4) It IS
champIOned by one or more "messIahs," (5) It IS adequately financed, and (6) there IS WIdespread
ownershIp of the reform Attemptmg to replIcate the reform Itself (I.e, take It to scale) ineVItably
VIOlates some of the very condItions that render certam mnovatIOns successful m the first place
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The fact IS that people's educational aSpIratIOns, needs, and contexts dIffer from place to place
Accordingly, what works in one location won't necessarily work m another And even in those
mstances where an "outside" innovatIOn addresses some of the specIfic needs and aspirations of a
partIcular locatIOn, ItS fate IS still precarIOUS, for unless there IS WIdespread ownership of the
innovatIOn (a factor largely engendered through the development oflocal solutIOns), chances are
that It will not become a permanent feature of that locatIOn's educatIOnal landscape

Figure 1. Schematic diagram:
Replicating reforms

--... ./

EducatIonal
mnovatIon

RepbcatIon of
educatIonal mnovatIon

Instead of replIcatIOn of the reform Itself, we contend that It IS the condltlOns whIch gIve rlse to
the reform In the first place that should be replicated (see FIgure 2) We maintain that by doing
so, reformers not

only improve the prospects of education/school reform going to scale, but also create a reform
environment that wIll spawn multIple innovations, and WIth that, the potentIal for SIgnificant
knowledge sharmg What IS needed, then, are the tools, technIques, structures, mechamsms, and
mstitutIOns that can (1) help generate WIdespread demand for reforms, (2) faCIlItate an mformed
localIzed delIberatIon over the substance and character of reform, (3) create a polIcy environment
that IS hospItable to whole-school change, and (4) safeguard the phenomenon of ongomg,
learnmg-drIven change (see SectIOn 7)
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Figure 2. Schematic diagram: Replicating conditions
that lead to reform

00
QJ-OoO
CondItIons that 0
spawn educatIOnal
mnovatlOns

Rephcatlon of the
conditions that spawn
educational
mnovatlOns

Why Does Reform Not Go to Scale?

Scalmg up of education
reform

That the wrong thing often gets replIcated explaIns, in part, why even wIdely accepted reforms
often fail to go to scale And If ever there were a time when the work of education reform was
easy, those days and those tasks are well behind us In truth, the work of fundamental change IS
never easy and seldom qUIck The forces arrayed agaInst It, intentIOnally or not, are both
powerful and entrenched What are those forces?

WIdespread knowledge gaps regardIng both the character of education and the nature of
education reform are a powerful force that stands in the way of school reform gOIng to scale
That most stakeholders don't understand the systemIC nature of an education system, or know the
financial constraInts WithIn whIch an education system must responsibly operate, or appreCIate
the long-term Implications of adopting certaIn polIcy InItiatIVes, suggests that unless the publIc's
learnmg about educatIOn and educatIOn reform IS strategIcally faCIlitated, scalmg-up WIll remam
an elusive goal for the US school reform movement Moreover, many bureaucrats lack the
techmcal skIlls to fill these knowledge gaps LIkeWIse, people's mental modelsN also stand in the
way of scale-up Parents' VISIon of educatIOn IS often shaped by the manner m WhICh It was
practiced when they were m school PractItIOners often cannot VIsualize how teachmg and

14ThiS term was borrowed from Peter Senge (1990), The Fifih Dlsclplzne The Art and Practice afthe Learnzng
Organzzatzon (New York Doubleday Currency)
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schools can be organized dIfferently PolIcy making IS too often ngldly charactenzed by
pIecemeal solutions, solutIOns for the "cnsls of the day," dlstnbutlve polItIcs. top-down
regulatIOns wIth too lIttle local and publIc engagement, and inadequate attentIOn to results
Schools tend not to see the importance of polIcy, and policy makers often fail to understand how
theIr decIsIOns play themselves out at the school level

Certam laws and statutes also obstruct efforts to scale-up, as do sundry bureaucratIc rules and
regulatIOns, and unIOn contracts The fact that m most locations, for example, parents cannot
choose the schools to whIch they wIll send theIr chIldren, severely lImits the degree to which
market forces can help to catalyze wIdespread school reform. The mertza of the bureaucracy
Itself and what can be charactenzed among most teachers as "reform fatIgue" make It dIfficult to
motivate the system to change Also standmg m the way of scalmg-up imtiatives are varIOUS
governance arrangements For example, because so lIttle meanmgful declsion-makmg authonty
reSIdes m the classroom, teachers' abIlIty to indIvIdualize the CUrrIculum IS severely limited.

In addItIOn, there IS the absence ofclear, high academic standards aligned With assessment
systems that are owned at the local level and lmked to accountabilIty mechanisms that allow
schools to know what they want to achIeve, where they are wIth respect to those objectives, and
whether theIr efforts are making a difference Just as the absence of standards dIminishes the
mcentlve for students to learn and teachers to Improve theIr mstructIOn, the lack ofstrong
professIOnal and soczal normatIve structures and a set ofmcentIves operatmg wIthm those
structures makes It extremely dIfficult to bring about needed changes in attitudes and behavIOrs
throughout the system 15 In fact, the normative structures and incentIves that by default eXIst in
today's educatIOn systems can be charactenzed as "perverse," for they often actually punish
mnovatIOn and departure from the status quo whIle rewardmg lethargy and "toemg the lme "

Fmally, the polztlcal economy ofeducatIOn stands as a major obstacle to scale-up The status quo
m education IS a well-guarded dynamIC Any threat to an mterest group's perceIved or real
benefiCial statIOn WIthm the status quo Will evoke a response aimed at eIther safeguardmg or
advancmg that mterest group's statIOn Agamst thIS backdrop, It IS easy to see why educational
mnovatIOns can exist in pockets At that level, they are not a threat to the status quo
Accordingly, to the extent that the status quo IS not threatened, Waivers can be prOVIded, charters
can be granted, and rule-breakmg can be overlooked. The relIance on waivers is, m fact, a way to
avoid confronting the interests protectmg the status quo (per one of the lessons of the
Re Learmng Project) It IS also easy to see why small-scale mnovations have a very dIfficult time
when someone tnes to take them to scale' They then become a threat to certam elements withm
the political economy Furthermore, the mechanIsms that m other systems tend to promote the
automatIC spread of mnovatIOn (e g , mformed competItIon, clear output metrICS, accountabIlIty
to clIents, good mformatIOn polIcy regardmg productIOn processes, communIty overvIew), m the
educatIOn sector, are themselves a threat to the status quo

15Elmore, (1996)
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The Requirements of Scale-Up

We conceptuahze the scale-up problem m the manner illustrated in Figure 3 Here, we depict
education reform as a pocket of good educatIOnal practIce (e g , sound teacher-learner
interactIOns, challenging cUrrIcula, genuine assessment technIques, good mstructional
technologies, efficIent financing schemes, etc ), the expanSIOn and proliferation of WhICh IS
obstructed by the plethora of obstacles that were mentIOned above GIven thIS conceptualizatIOn
of the scale-up problem, It IS evident that scale-up broadly requires two thmgs space clearIng
and space fillIng

Figure 3. Forces opposing education reforms

Interest Groups
Rules and I Bureaucratic

Regulations~ , / Structures

Lack of CapaCity~ / Ideologies

Momentum of ,. Education Refonn Population
the Status Quo ..... Measures .k'" Growth

• teacher-learner interactions
• instructional technologies
• assessment and measurement
• school administration

Knowledge--.- • Inspection ~ Economy
Gaps • system management

We define "space clearmg" as those activities that work to overcome the Impedmg effects of the
many obstacles that stand m the way of reform going to scale These actIVItIes would mclude
pohcy dialogue leadmg to changes m the legal structure of the system, polIcy marketmg leadmg
to a shared understandmg of constraints and optIons, coahtIOn building leadmg to a pohtIcal­
economic playing field that IS not dommated by one or two powerful actors, networking leadmg
to the development of a reform support mfrastructure (see below), consensus generatIOn leadmg
to declSlons over certam policy dIrectIOns, etc

"Space filling" means defimng and Implementmg those thmgs that constItute good educatIOnal
practIce The use of student portfolIos, coachmg, project learnmg, the adoptIOn/adaptIOn of
whole-school reform models, and SIte-based school management are but a few space-fillmg
actIVItIes
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DespIte all the attention that has been paId to "good schooling"over the past 15 years, the U S
school reform movement has concentrated largely on space-fillmg actIvitIes Moreover, the
eXIstence of the scale-up problem mdicates that very little has been done m the way of space
clearing ThIS IS not to say that nothmg has been done with regard to space cleanng As observed
earlIer, a faIr amount of work has been done with regard to both the devolutIOn of authority and
the introductIOn of market forces for reforming Amenca's schools. As a result, legIslatIOn m
some states allows for some charter schools to eXIst The way is being paved for some charter
dIstncts State supreme courts have declared some school systems unconstitutIOnal. Some states
are taking over certam urban school districts and creatmg "super boards" that wield a sIgnificant
amount of power. And m some instances, eXIstmg rules and regulatIOns are simply being
Ignored. 16 That some space has been cleared (in one way or another) accounts for why pockets of
reform can be found all over the Umted States That the scale-up problem exists as well, tells us
that whIle pockets of educatIOn reform may not threaten the status quo, all-out reform does

Indeed, the U S school reform movement wIll contmue to experience some successful
replIcatIOn of certam Innovations (e.g., student portfolios) It wIll contmue to see a number of
schools and school dIstncts adoptmg whole-school change models (e g , New American
Schools) It wIll also see a number of teachers adopting new educatIOnal practIces (e g ,
coachmg) Our point, however, IS that reformers can, without much space-clearmg effort, push
the pockets of reform to a theoretical maXImum (m terms of both SIze and number)
Concurrently, we mamtam that to push reform beyond this pomt-to effect a wholesale
restructunng of the way m which the United States does educatIOn-will arouse an opposmg
force the reSIstance of whIch wIll require an entirely new set of strategIes aImed specifically at
strategIcally orchestratmg space-filling and space-clearing actIVItieS

Which bnngs us to the last broad requirement of scale-up the creatIOn ofa reform support
mfrastructure Common sense tells us that neither space fillmg nor space clearing will take place
on theIr own accord Scale-up needs to be purposefully and strategIcally facilItated It won't take
place unless there IS an actor in place whose Job IS to do It ThIS actor-the reform support
mfrastructure-is nothmg more than a loosely organized network of mdividuals (e.g., teachers,
consultants, reformers, parents, bureaucrats) and organizatIOns (e g., teacher trammg colleges,
reform networks, government departments, schools) workmg together in a coordmated fashIOn to
effect WIdespread, ongoing, learnmg-dnven reform This infrastructure IS the agent responsible
for expedItmg the creation of an enablmg environment (space clearmg) and for fostering
enactment of school-level changes withm that enVIronment (space filling)

That the U S school reform movement has progressed to the stage it has suggests that a number
of the tasks that would be carrIed out by a reform support mfrastructure are already bemg

16When asked by one of the authors how the authOrIties ofCommumty School DIstrIct 4, m East Harlem, got New
York CIty to change the rules and regulatIOns necessary for the now-heralded story of DIstrIct 4 to happen, then­
ASSIstant Supermtendent John Falco replIed, "We dIdn't It was a mutmy"
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undertaken by vanous actors operatmg withm the education reform arena New knowledge IS
bemg generated about how children learn, teachers are bemg tramed, state-level leaders are bemg
sensItIzed to the need for major polIcy changes, whole-school change is takmg place But
because the U S school reform movement cannot seem to progress much beyond the "pockets"
that were descnbed earlIer, It appears, however, that (l) not all of the functions of a reform
support mfrastructure are bemg carned out, and (2) those that are, are bemg carned out m a
rather haphazard fashion By way of example, m the first mstance we have noted that relatIvely
lIttle IS bemg done m the way of clearmg space In the second mstance, we observe scant
eVIdence of a centnpetal force (e g , a viSIOn, approach, or reform effort) that can pull the
numerous InItiatIves that compnse the U S school reform movement mto the same orbit In fact,
the prolIferatIOn of sellers m the educatIOn marketl7 seems to be further atomIzmg the overall
reform effort Needed, then, IS an approach that can forge a reform support mfrastructure and
onent It such that it can strategically clear and fill space and so faCIlItate the scale-up process

Education Reform Support

The notions of cleanng space, filling space, and creatmg a reform support mfrastructure, together
WIth the construct of reform that flows from the fundamental features that we presented m
SectIOn 4, constitute the operational and conceptual bases, respectively, of an approach to
sustamable, sector-wIde reform that IS called EducatIOn Reform Support (ERS).18 BaSIcally, ERS
mtegrates tradItIonal publIc polIcy analysIs (using informatIOn and analytical technIques) WIth
publIc polIcy dIalogue, advocacy, awareness and polItICal "salesmanshIp" (usmg commUnIcation
technIques), and mstitution buildmg.

Moreover, ERS conSIsts of a set oftools and techniques that are, essentially, the means of
makmg ERS, and scale-up, happen As shown m Box 1, these tools and technIques fall under
four major groupmgs informatIOn and data, analytical approaches, communications, and
mstItutIOnal development Tills is, of course, a fairly standard list of tools and technIques
Accordmgly, It IS not the tools themselves that are new, but rather the context and the manner m
whIch they are used that sheds a new lIght on the Issue of how to effectIvely deal with the scale­
up problem.

17We have been told that m Los Angeles alone, the educatIOn market comprises over 20,000 reform "services"

18The EducatIOn Reform Support approach was developed by Research Triangle Institute (RTI) under the
auspIces of the Advancmg BaSIC EducatIon and LIteracy (ABEL) Project ThIs project IS managed by the Academy
for EducatIOnal Development and IS funded by the UnIted States Agency for InternatIOnal Development For further
mformatlOn on EducatIOn Reform Support, please contact the authors
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Data and information
EducatIOn management infonnatIOn systems (EMIS) for accountabIlIty and dIalogue
Survey research and census needs assessment, for analysIs and public discussIOn
Meetmgs and dISCUSSIOns for polItIcal mappmg

Analytical approaches
Internal effiCIency analysIs
External effiCIency analySIS
Budgetmg and financIal analySIS
AnalySIS offmancial transfers and school fundmg
SImulatIon, proJectIOn, and plannmg models
AnalySIS of salary scales and cost ImplIcatIOns
AnalySIS of governance optIons

CommUllIcatlons
PolIcy dmlogue
PolIcy marketmg
Socml marketmg
Advocacy
NegotIatIon and mediatIon
Public commumcatIOn campaIgns
PohtIcal-economlc discourse

InstitutIOnal development for analySIS, commuDlcations, and advocacy
Networkmg and coalitIOn buildmg
Fundmg of publIc mterest or advocacy groups
Strategic planning for public sector and nongovernmental organIzations (NGOs) in policy

development and polIcy advocacy
Environmental mappmglscannmg
OrganizatIOnal capaCIty buildmg
Technology transfer

Box 1. Tools and Techniques for Education Reform Support

Tools and Techniques

A central component of Improved policy makmg, decision making in general, and reform
IdentificatIOn, formulation, and management IS mformatIOn denvmg from good data and sound
analySIS Accordmgly, the tools and techniques for generatmg good data and performing sound
analyses (see Box 1) are key to addressmg the scale-up problem Information can generate
demand for change and shape the polIcy or reform agenda It can also be used to map out the
polItical-economIc environment and so allow reformers to develop strategIes mmed at effectmg
sIgmficant changes withm that mIlIeu InformatIOn IS the baSIS for weIghmg reform optIOns and
evaluatmg theIr ImplIcatIOns (finanCIal, mstitutIOnal, and managenal, as well as psychologIcal)
InformatIOn prOVIdes the means for momtonng and assessmg progress of reform ImplementatIOn,
reevaluatmg optIOns, and mdicatmg where to reonent reform efforts InformatIOn IS also the glue
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that binds new coalitions and the lever that can pry legislative change In addItion, informatIOn IS
the basIs for reportmg, shanng knowledge, extractmg lessons, and bUIldmg addItIOnal support

As noted earlIer, polIcy reform efforts m the past have recognized the centralIty of mformation to
the overall reform process, but all too often, they have naively assumed that negatIve policy
enVIronments were the result of policy mIstakes, and that good data and analysIs-good
mformatIOn-would be sufficIent to tum these mIstakes around. However, research (and
practIcal expenence) tell us that good mformatIOn is not the only factor that mfluences polIcy­
makers 19 Interests (both personal and polItIcal), ideology, and mstitutIOnal structures
signIficantly mfluence polIcy deCISIons as welI,2° Good polIcy, or scale-up, is therefore
constramed more by the charactenstIcs of the polIcy makers and the process through which they
habItually make deciSIOns than by the nature or lack of informatIOn. Accordingly, knowledge
generation for polIcy/reform purposes cannot be dIscussed m the abstract For informatIOn and
analySIS to have an impact on the overall reform process, it must be purposefully balanced
against key stakeholders' polItIcal-economIc mterests, Ideologies, and mstItutIOnal SItuations.

Specifically, information needs to be strategically packaged and targeted such that it effects
positIve changes m the status quo of education reform. For example, the parents of young urban
schoolchIldren need to know (and rally around the fact) that the private rates ofretum to
UnIVerSIty educatIOn far outweIgh the public rates of return, whereas just the OppOSIte IS true for
pnmary and most forms of secondary educatIOn, and that It therefore makes economIC sense
(from an efficiency standpoint) to dIvert a fair amount of state funds away from the post­
secondary sector and to channel them in the dIrection of primary and secondary educatIOn. By
strategIcally usmg information m thIS manner, reformers will effectIvely generate demand for
that same mformatIOn (begmnIng WIth the unIverSIty sector, whIch will surely come up with a
counterargument m order to safeguard its interests) In the end, they will raise the mformatIOnal
plane on whIch reform decisions take place, and better (more informed) declSlons WIll be made

ThIS process of strategICally creating key polIcy/reform diSCUSSIOns and in] ectmg pertment
mformatIOn therein is what we refer to broadly as policy commUnIcatIOn ERS draws on a
number of polIcy communicatIOn tools and technIques that are well-SUIted for clearmg space,
filling space, and creatmg a reform support mfrastructure They mclude policy dialogue, polIcy
marketmg, SOCIal marketing, SOCial advertIsmg, advocacy, negotiatIOn and mediation, and
consensus buIlding

19It IS for thiS reason that dlssemmatlOn strategies, although necessary, are not suffiCient to scale up current U S
school reform efforts

2oCaro i H Weiss (1995), "The Four 'I's' of School Reform How Interests, Ideology, InformatIOn, and InstitutIOn
Affect Teachers and Prmclpals," Harvard EducatIOn RevIew 65 (4), pp 571-592
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Note that data, analysIs, and polIcy commumcatIOn figure centrally in the development and
operatIOn of a reform support mfrastructure FIrst of all, these are the means by whIch the
constItuent members of a reform support mfrastructure wIll join together SpecIfically, potentIal
members have to be persuaded that It IS m their best mterests (and m the mterest of education
reform in general) to Jom together Second, actIvItIes m data generation and compIlatIOn,
analysIs, and policy communicatIOn constItute much of what a reform support mfrastructure
actually does as it carnes out vanous space-clearmg and space-fillmg activitIes. In addItIon, data,
analysIs, and policy commumcatIOn are the tools of strategIc management, and wIthout these
tools, much of the visioning, learning, and strategy development that are central to clearing
space, and fillmg space, would be difficult to advance

InstltutlOn buddzng, naturally, contributes to the development and operatIOn of a reform support
mfrastructure as well SpeCIfic technIques as applied to the US. school reform enVIronment
focus pnmarIly on networkmg, Imkage formation, coalItIOn and partnershIp bUIldmg, and
consensus generatIOn. The instItutIOns (1 e , the component members of a reform support
mfrastructure) to whIch we are referrmg here can be thought of in three broad categones

• those that create and mamtam an enabling enVIronment for reform (regulatory, legal, and
admimstrative mstItutions, as well as the mstitutIOns that mteract, momtor WIth, or advocate
to them),

• those that facIlItate an orderly progressIOn of partIcIpatory change (democratIc institutions
and processes), and

• those that support both change and educational processes (the educatIOn system, its support
instItutIOns, and entitIes mvolved in educatIOnal change)

When they work together toward a common goal, the resultmg entIty IS what we call a reform
support mfrastructure

Vanous technIques can be applied to help these different actors to strategIcally coordmate and
complement their actions such that they functIOn as a smgle organism Of great value are sharing
and cIrculatmg information; provIdmg venues for mteractIOn, and generatmg a shared VISIon, a
common understanding, and consensus on Issues Many of these mstitutIOnal arrangements are
built through the strategIc use of the mformatIOn and commumcatIOn technIques descnbed
above

Redefining the Roles of Public and Private Sector Institutions

Accompanymg mstitutIOn bUIldmg and the creatIOn of a reform support mfrastructure IS a
redefimtIOn of the roles of both public and pnvate sector constItuents That IS, a central tenet of
ERS IS to help public sector entities (departments of educatIOn) redefine their roles away from
the top-down, command-style, hyper-regulatory, supply-mode approach that currently
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predommates m many educatIOn systems to one that is more open, outwardly accountable, and
responsIve, and that collaborates wIth clIents m provIdmg educatIOn services In partIcular, we
are mterested m both the degree to whIch, and the manner m which, educatIOn departments at all
levels acqmre and apply skills regardmg data and analysIs (mformatIOn), and communication

In addItion, the educatIOn reform communIty IS mcreasingly recogmzmg the importance of
workmg through nongovernmental organIzatIOns (NGOs) (i.e, the pnvate sector) not just as
implementors but also as Important players in shapmg polIcy 21 The case for workmg WIth these
mstItutIOns has been made both from the perspectives of developmg democratIc mstItutIOns and
practices (somethmg whIch the US education sector desperately needs),22 and ofsupportmg
sustamable reform that benefits the traditionally margmalIzed segments of the populatIOn (e.g.,
the Inner cities and the rural areas) 23 Often these two objectives are seen to be mutually
reinforcmg, If not inclusive 24

We are advocatmg an mstitutIon-buildmg approach that focuses on both publIc sector and pnvate
sector capacIty in the key areas of polIcy dIalogue, mformatIOn use, and analysIs for the
development and implementation of education reform The aim IS to work on how public sector
education entIties define theIr serVIce provision role and how NGO actors organIze to demand
and hold government accountable for more democratIc and more effective strategies for
educatIOnal change

Public Sector Capacity

WIth regard to public sector capacIty, the aim IS to Improve the abilIty of various departments of
educatIOn to open up to partiCIpation by other non-governmental agents m polIcy deSIgn and
governance, whIle at the same time assIstmg the publIc sector m modernIzmg so that It can better
generate, use, finance, and channel pnvate, market, and lower-tier government energIes m CIVil
SOCIety Thus, assessmg and nurturmg publIc sector capaCIty will improve the abilIty to mteract

21 Davld L Brown and DaVId C Korten (1991), Workmg More Effectively With NGOs, IDR Reports SerIes,
Volume 8, No I (Boston, MA InstItute for Development Research)

22See Jane G Covey (1994), Accountabllzty and Effectiveness of NGD Polzcy Alliances, IDR Reports SerIes,
Volume II, No 8 (Boston, MA InstItute for Development Research, December), and RaJesh Tandon (1991), elvr!
SOCiety, the State, and Roles ofNGDs. IDR Reports SerIes, Volume 8, No 3 (Boston, MA InstItute for

Development Research)

23See John Clark (1995), "The State, Popular PartiCipatiOn, and the Voluntary Sector," World Development
23 (4) 593-601, and ValerIe Miller (1994), NGD and Grassroots Polzcy Influence What IS Success? IDR Reports
SerIes, Volume 11, No 5 (Boston, MA Institute for Development Research)

24Llsa Veneklasen (1994), Burldmg elVd Society The Role ofDevelopment NGDs, The CIVIl SOCIety Imtmtlve,
Concept Paper No 1 (Washmgton, DC InterActIOn December)
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wIth CIVIl SOcIety in the desIgn of polIcy as well as m the executIOn of educatIOn reform
programs

SimplIfymg perhaps to the point of carIcature, "public sector modernization" holds that the
ultImate goal of an efficient and eqUItable government (WIth regard to servIces such as educatIOn)
should be to create a clear, effectIve, coherent polIcy envIronment, includmg fundmg and
mformatIOn polIcies That enVIronment would enable mdlvlduals, commumtles, lower-tIer
governments, cooperatIve and competItIve ventures, and markets to provide for themselves in a
manner that maximizes efficIency and SOCIOeconomIC equity We posit this admittedly extreme
VIew to draw out two key pomts

WIthin thIS vIew, the two chief domains of a "modem" publIc sector, with regard to somethmg
lIke educatIOn, are informatIOn (mcludmg techmcal assIstance and techmcal development) and
finance (broadly defined as entering into accountabIlIty relations with other agents m socIety)
An accountable government that controls and supplies these two domams WIll have set up a
polIcy enVIronment in which communities, mdlvlduals, and markets WIll then cooperatIvely and
competItively proVIde themselves WIth a set of services conSIstent with the economy's
productIve capabilities and with whatever degree of dignity, equity, and protectIOn for the weak
IS expressed through the polItical marketplace. We recognize that this is of necessIty an
overSImplIficatIon and somewhat abstract.

However, it serves our purpose m delmeating an ultImate vision of the role ofa reformed publIc
sector, and it helps identIfy the areas m which government capacity can be developed (m
working toward that viSIOn). Our particular bIaS, which focuses on mformation, analysis, and
dIalogue, not surpnsmgly accords the most Importance to building government capaCIty m areas
related to those functions As dIscussed m SectIOn 3, about development project expenence,
donors have repeatedly proVIded aSSIstance m the name of bUIldmg mformatIOn and analySIS
capaCIty of mlmstnes of educatIOn. Too often neglected m thIS area are Issues such as. how
mformatIOn gets distributed, whether It IS available to stakeholders; what the sources of data are;
whether more than one perspective may be represented, how mformation IS used m dIalogue WIth
commumtIes and their representatives, whether government offiCIals meet WIth CIVIl-society
stakeholders and base diSCUSSIOns on mformation and analySIS; and whether government offiCIals
(e g , inspectors, regIOnal or dlstnct advIsors) act as true mformatIOn brokers or extenSIOn agents

UltImately, the role of government mstItutIOns IS to prOVIde an enablIng enVIronment for broader
stakeholder mvolvement m the polIcy process WIthout a rule oflaw based somewhat on
democratic, liberal, and pluralistic pnnciples, it would be dIfficult for communIties, indiVIduals,
and markets to functIon so as to bnng problems and potentIal solutIOns to the polIcy-makmg
table Further, WIthm the framework of the rule oflaw, the government has to develop capaCIty
to proactIvely seek stakeholder mput and to effectIvely decentralIze deCISIOn makmg (by

A Frameworkfor Scalzng Up School Reform Page 21



enablmg what Maclure25 defines as "a wIder representation of legItImate mterests" m the publIc
educatIOn system).

Nongovernmental Capacity

TradItIOnally NGOs (e.g., reform networks, pnvate sector servIce vendors) have been thought of
as alternatIve servIce proVIders, often seen as a more efficIent or effectIve mechamsm for
channelmg resources to needy populatIOns. It has become mcreasmgly clear that because of theIr
lmks to grassroots stakeholders, theIr abilIty to act flexIbly, and theIr capacIty to mnovate and
expenment m ways government agencIes find difficult, NGOs have some of the basIc
charactenstIcs that lend themselves to effective polIcy advocacy Helping NGOs better explOIt
these strengths constitutes an essential element ofERS.

For pnvate sector actors to have an effective VOIce m the education sector, for that VOIce to
credIbly represent stakeholder mterests, and for popular demand to begm to create pressure on
publIc sector mstItutIOns to be accountable for polIcy chOIces, there needs to be a CritIcal mass
By cntICal mass we mean a sufficient number of credible mstItutIOns involved m polIcy Issues in
the sector However, large numbers of mdividual NGOs alone would not constitute that mass. An
mstitutional framework for those NGOs also must develop an umbrella orgamzation, a sectoral
network, a collaboratIve structure of some kmd-a reform support infrastructure

EffectIve VOIce also derives from the mformatIOn and commumcatIOn skills of CIVIC socIety
mstitutIOns To effectIvely mfluence polIcy, mobilIzed public opinion must be accompamed by
convincmg analysis that can be pItted agamst the analyses of decision makers or entrenched
mterest groups Furthermore, pnvate sector actors must be able to document and analyze theIr
own concrete expenences If they are to brmg to the publIc debate alternatIve perspectIves on
Issues and demonstrated innovatIOns m servIce approaches 26

In addItion to analYSIS, the capaCIty to present findmgs m a persuasIve manner is baSIC to an
mstItution's abIlIty to mfluence polIcy This type of presentatIOn entaIls skills such as analyzmg
stakeholder positIOns on an Issue, understanding the audIence one IS trymg to persuade, choosmg
the correct forum and format for presentmg mformatIOn, and pursuing allIances and networks for
touchmg multIple audiences CapaCIty and wIllmgness to negotIate are also important skIlls

NGOs that are able to use strategIc plannmg techniques for orgamzmg theIr efforts WIll be more
effectIve advocates Case studIes of successful NGO polIcy advocacy efforts underlIne the

25Maclure (1993), DecentrahzatlOn and ParticipatIOn as Tenets ofSchool Reform In Sub-Saharan Africa A
ConsideratIOn ofAssumptIOns (Ottawa, Ontano, Canada UnIversity of Ottawa)

26Valene Miller (1994), NGO and Grassroots Pohcy Jrifluence What IS Success? IDR Reports Senes, Volume
II, No 5 (Boston, MA Institute for Development Research)
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Importance of focusing policy goals, Identifymg allIances, choosmg multIple advocacy targets,
and in general having a coherent strategy for takmg on a set of Issues.27 At the same tIme,
partICIpatory plannmg technIques and community organizing skills are essential to ensure that an
organizatIOn mcorporates the mterests of the constituency it IS purporting to represent That IS,
the plannmg should be strategIc as well partIcIpatory The development of mechanIsms for
mternal accountabillty-reportmg, electIOn of officers-serves the same objective

One of the keys to Improving service prOVISIon, partIcularly in SItuatIOns of natural monopoly
(almost unaVOIdable m publIc schoolmg), IS to mcrease the "VOIce" capacity of those bemg
served 28 In fact, some would go so far as to maXImIze VOIce by havmg the servIces, m some
meanmgful fashIOn, run by those whom they serve ThIS would be a fairly extreme verSIOn of
decentralIzatIOn of governance WIthOut gomg to extremes, however, NGOs can playa useful
role both at the macro level, through state and national-level polIcy dIalogue that opens up the
system to local vOIce,29 and at the micro level, by demonstratmg and training commumties m
exercIsmg theIr VOIce optIOns

EducatIOn stakeholders have a vested mterest m how the educatIOn system IS organIzed and
admmistered, how sector pnonties are set, and how resources are mobIlIzed and used for
schoolmg UltImately, everyone m a particular socIety is a stakeholder m the education system
However, not all education stakeholders reqUIre assIstance m gettmg a seat at the polIcy dialogue
table Education reform initiatIves challenge vested interests, both withm SOCIety and within the
very government mstItutIOns that are expected to make changes occur. Our basic assumptIOn here
IS that the dommance of vested interests must be counterbalanced by an increase in the level of
participatIOn (in terms of numbers and significance of theIr mput) of groups that support reform
or that stand to benefit from It

A stakeholder group's mvolvement in the polIcy process IS measured by the extent to whIch ItS
pnontIes for the sector are taken senously by those settmg and implementmg state and local
educatIOn pohcy When stakeholder groups can make their agenda an unavozdable factor m
policy declSlon makmg, they are not only present at the "policy table," but also heard.

Our perspectIve dIffers somewhat from more standard treatments of nongovernmental
mvolvement m the development process PartIcipatIOn has often meant one of two thmgs On the
ope hand, local actors are encouraged to playa greater part in the implementatIOn of some

27MIller (1994)

28Samuel Paul (1992), "AccountabIlIty In PublIc ServIces EXIt, VOIce, and Control," World Development 20 (7)

29The EducatIOn CommISSIOn of the States, an NGO, operates largely In thIS way
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program (through resource support or local management) 30 On the other, "beneficIanes" are
consulted regardmg project desIgn or are asked to evaluate the Impact of certam mterventIOns 31

These types of partIcIpatIOn may certamly improve the relevance and efficIency of reform
endeavors ERS, however, views stakeholders not so much as people who supply mputs to the
reform process, but rather as actors who set the reform agenda ERS IS, therefore, predIcated on
bmldmg local nongovernmental (and governmental) capacIty to support the processes of reform

Conclusion

The process of education reform IS mherently dIfficult, messy, and long term. The framework
presented in thIS paper IS not intended to render systematic and "planned" what IS mherently
unsystematic The intentIOn of thIS work is to help those who support education reform to find a
more systematic approach that will better enable them to respond to, make use of, and onent the
unpredictable gyratIOns of the reform process

At thIS Juncture, a sIgmficant challenge for U S education reform efforts IS to redefine the nature
of appropnate and effective relatIOnshIps among the dIfferent levels of an educatIOn system, and
between the state and cIvil society. The current pohtIcal environment and the cumulative lessons
of educatIOn reform gIVe credence to the value of local control. The emergmg Issue, therefore, IS
fast becommg one of helpmg states define a policy role that IS enablmg and supportive of local
initiatives (1 e., clearmg space). What WIll be the forms of policy that eschew prescnptIOn, over­
regulatIOn and micro-management; that instead emphasIze coherent expectations, mcentIves, and
consequences for performance, and that mVIte stakeholder mput? Further, how can we support
reform efforts m a manner that legitimIzes and builds capacity for greater stakeholder
mvolvement? We hope that the framework for Education Reform Support will provide some of
the elements needed to navigate that challenge.

30Mark Bray (1994), "CommunIty Fmancmg of EducatIOn RatIOnales, MechanIsms, and Policy ImplicatIOns m
Less-Developed CountrIes," paper presented at a workshop on Fmancmg EducatIOn and Health m Developmg
Countries, UnIversity of Sussex, UK

31Lawrence Salmen (1987), Listen to the People Participant-Observer EvaluatlOnf01 Development Projects
(New York Oxford UnIversity Press)
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