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Executive summary

T op-down pressure from federal education policiessuch asRace to theTop and No Child Left Behind, com-

bined with organized advocacy efforts, ismaking a popular set of market-oriented education ÒreformsÓlook

more like thenew statusquo than real reform. Reformersassert that test-based teacher evaluation, increased

school ÒchoiceÓthrough expanded accessto charter schools, and theclosureof ÒfailingÓand underenrolled schoolswill

boost fallingstudent achievement and narrow longstanding race- and income-based achievement gaps. The2010docu-

mentary Waiting for Superman presented these policies as sure fixes for education woes closely correlated with

child poverty.

Thisreport from theBroader, Bolder Approach to Education examinestheseassertionsby assessing theimpactsof these

reforms in three large urban school districts: Washington, D.C., New York City, and Chicago. These districts were

chosen for study becauseall enjoyed thebenefit of mayoral control, produce reliabledistrict-level test scoredata from

theNational Assessment of Educational Progress(NAEP), and wereled by vocal proponentswhoimplemented versions

of this reform agenda. Indeed, former reform leaders in all three citieshave becomehigh-profile national proponents

who disseminate the agenda across multiple districts and states.

Thereport findsthat thereformsdelivered few benefitsand in somecasesharmed thestudentsthey purport to help. It

also identifiesaset of largely neglected policieswith real promise to weaken thepoverty-education link, if they receive

some of the attention and resources now targeted to the touted reforms. Specifically the report finds:

Test scores increased less, and achievement gaps grew more, in ÒreformÓ cities than in other urban districts.

Reported successes for targeted students evaporated upon closer examination.

Test-based accountability prompted churn that thinned the ranks of experienced teachers, but not necessarily

bad teachers.

School closures did not send students to better schools or save school districtsmoney.

Charter schoolsfurther disrupted thedistrictswhileprovidingmixed benefits, particularly for thehighest-needsstu-

dents.

Emphasis on the widely touted market-oriented reforms drew attention and resources from initiatives with

greater promise.

The reforms missed a critical factor driving achievement gaps: the influence of poverty on academic performance.

Real, sustained change requires strategies that are more realistic, patient, and multipronged.

Test scoresincreased less, and achievement gapsgrew more, in ÒreformÓcitiesthan in other urban districts. Leaders

promised that thereformswould raisetest scores, especially thoseof minority and low-incomestudents, and closerace-

and income-based achievement gaps. Analysisof themost reliable, comparable dataÑN ational Assessment of Educa-

tional ProgressscoresÑshowsthat therhetoric did not match thereality. While test scores increased and achievement

gapsshrank in most largeurban districtsover thepast decade, scoresstagnated for low-incomeand minority students

and/or achievement gaps widened in the reform cities.
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Between 2005and 2011,in large, urban districts, Hispanic eighth-gradersgained an averagesix points in reading

(from 243 to 249), black eighth-gradersgained 5 points (from 240 to 245), and white eighth-gradersgained 3

points (from 270 to 273) (NCES 2005b, 2011b). In District of Columbia Public Schools, however, Hispanic

eighth-gradersÕscoresfell 15points(from 247to 232),black eighth-gradersÕscoresfell 2 points(from 233to 231),

and white eighth-gradersÕ scores fell 13 points (from 303 to 290) (Levy 2012c).

Reported successes for targeted studentsevaporated upon closer examination. Reformers in all three citiesclaimed

that they had boosted student achievement and closed achievement gaps. But when state test scoreswere recalibrated

to make standardsconsistent, compared with NAEP scores, and disaggregated by race and income, gainsvanished or

turned out to have accrued only to white and high-incomestudents.

New York City Mayor Michael Bloomberg claimed to halve thewhite/Asian to black/Latino achievement gap in

city schoolsfrom 2003to 2011,but scoreson state-administered tests, averaged acrossfourth and eighth gradesin

reading and math, show that theachievement gap had stagnated; it was26.2percentagepoints in 2003and 25.8

percentage points in 2011(a 0.01standard deviation change). Columbia University professor Aaron Pallas, who

calculated the 1 percent reduction, noted, ÒThe mayor has thus overstated the cut in the achievement gap by a

factor of 50Ó (Pallas2012b).

Test-based accountabili ty prompted churn that thinned theranksof experienced teachers, but not necessari ly bad

teachers. Reformers said that using student test scores to evaluate teachers, to reward and fire teachers, and to target

schoolsfor closurewould improvethequality of teachersin low-incomeschools. But instead, narrow, unreliablemet-

rics turned off great teachers, increased churn, and drained experience from teacher pools, with no boost to student

achievement.

District of ColumbiaPublic SchoolsÕIMPACT system, which basesteacher evaluations(and dismissals) heavily on

test scores, isassociated with higher teacher turnover. Theshareof DCPSteachersleaving after oneyear increased

from 15.3percent in 2001Ð2007(beforeIMPACT began in 2009)to 19.3percent in 2008Ð2012;theshareleaving

after two yearsincreased from 27.8percent to 33.2percent; theshare leaving after threeyearsincreased from 37.5

percent to 42.7percent; and after four yearsfully half (52.1percent) of teachersleft thesystem, up from 45.3per-

cent (Levy 2012g). Few teachers reach ÒexperiencedÓstatus, generally considered at least five years and, by some

experts, seven years or more.

School closures did not send students to better schools or save school districts money. Reformers closed schools

deemed ÒfailingÓso studentscould transfer to Òbetter-performingÓschools. But most studentswhoseschoolswereclosed

went to other schools with even lower test scores, and thedisruption (somehad multiple moves) was exacerbated by

longer commutes and spikes in gang violence as established lines werecrossed.

Although Duncan closed Chicago public schoolsdeemed ÒunderperformingÓin order to move students to better

schools, theclosingshad almost no effect on student achievement because almost all displaced elementary school

studentstransferred from onelow-performing school to another, according to astudy of 18schoolsclosed between

2001and 2006(de la Torre and Gwynne 2009).Only the 6 percent who moved to better schools with greater

resources had improved outcomes.
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Charter schools further disrupted thedistricts while providing mixed benefi ts, particularly for thehighest-needs

students. Reformerssay chartersoffer better optionsand outcomesfor studentsin ÒfailingÓpublic schools. But charter

outcomesin thesecitiesand acrossthecountry areuneven. Chartersservefewer of thehighest-needsstudentsthan do

regular public schoolsand can disrupt school districts logistically and financially. High-performing charters may also

spend more per student than regular public schools.

TheChicago Public School (CPS) system usesitsown Òvalue-addedÓmetric to measureschool performance, with

schoolsscoring lower on thedistribution identified for closure. By thismeasure, if studentsin thetypesof schools

most likely to be closed moved to charters, they would move to lower-performing schools. Specifically, students

who moved from high-poverty regular public schools at the47th percentile in performance would go to charter

schools at the40th percentile, and those moving from intensely segregated schools at the43rd percentile would

end up in chartersat the33rd percentile. Random-lottery enrollment schools, which, unlikecharter schools, do not

Òselect outÓstudents via a challenging application process, outperform their demographically comparable charter

counterparts: Studentswho moved to charterswould drop from the52nd percentile to the40th percentile (Caref

et al. 2012).

Emphasison thewidely touted market-oriented reformsdrew attention and resourcesfrom initiativeswith greater

promise. Less-publicized strategiesfor boosting student achievement werepiloted in thesecitiesbut not widely replic-

ated or expanded to scale because leaders and funders focused on themarket-oriented reforms. These promising but

overlooked reformsare more multifaceted and holistic than reformsthat seek quick fixes and rely on narrow, unreli-

ablemetrics.

Between 2003and 2005,New York Mayor Michael Bloombergcreated 100new, small, and reportedly academically

rigoroussecondary schoolsacrossthecityÕsfiveboroughs(Goldstein 2010).Theseschoolsconferred many benefits

for at-risk students, includingareported 10percentage-point increasein theshareof ninth-gradestudentson track

to graduate(from 48.5percent to 58.5percent) and a7.6percentage-point increasein Regentsexam scoresindic-

ating college readiness in English. Among theadded resources small schools delivered were community partners

providing studentswith relevant learning opportunitiesinsideand outsidetheclassroom and providing school fac-

ulty with additional staffingsupport and start-up resources. For example, alaw firm offered internshipsto students

of theUrban Assembly School for Law & Justiceand helped staff integratereal-world examplesinto thecurriculum.

Another partner helped theUrban Assembly New York Harbor School grow one of thelargest oyster beds in the

region (Bloom and Unterman 2012,2). Extra staff and other resources also enabled the schools to nurture the

strong personal teacher-student interactions that likely contributed to the academic gains.

Duncan worked to improve thecollege readiness of low-incomeand minority students in Chicago by increasing

their access to AP courses, providing high schoolswith collegecounselors, and holding principalsaccountable for

ensuring that studentsapplied for financial aid. Scholarship aid nearly doubled in oneyear (2011Ð2012).Budget

cuts have since removed counselors from almost all schools.

Just before Rhee becamechancellor, DCPS expanded its high-quality, full-day prekindergarten program to serve

middle- and upper-incomeaswell as low-income3- and 4-year-oldswhoseparents requested seats for them. The

district also adopted aholistic, hands-on curriculum designed to nurturehealthydevelopment of all early childhood

domains: cognitive, emotional, physical, and behavioral. Data showed that third-graderswho had participated in
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theprogram had higher test scores than their nonparticipating peers. However, Rhee implemented a policy that

required parentsto enter a lottery to get aspot for thecoming year, limiting access. And pre-K isnot even on the

agendaof StudentsFirst, thewell-funded education reform organization founded by Rhee to promote thereforms

she says worked in Washington, D.C.

Thereformsmissed a critical factor in achievement gaps: the influence of poverty on academic performance. In

all threecities, a narrow focuson market-oriented policiesdiverted attention from theneed to addresssocioeconomic

factors that impede learning. In 2010,student eligibility rates for free- and reduced-price meals were 67 percent in

Washington, D.C., 72 percent in New York City, and 77 percent in Chicago (NAF 2009Ð2010).Clearly child poverty

has been a significant factor contributing to low student test scores and graduation rates in these three cities. Failing

to providesupports that alleviate impedimentsposed by poverty ensurescontinued low student test scoresand gradu-

ation rates, and large gapsbetween average test scores of white and affluent students and test scores of minority and

low-incomestudents.

Real, sustained changerequiresstrategiesthat are realistic, patient, and multipronged. In each city, theinitiatives

showing more promise than the touted reforms demonstrate that achievement gaps can only be closed when the

opportunity gapsdriving them areaddressed. Thehands-on experiencesand consistent, intensiveteacher-student rela-

tionshipsof New York CityÕs small schools must replace reformÕs test preparation, novice teachers, and churn. Heavy

reliance on college- and career-readiness test metrics should give way to CPS-style college- and career-readiness sup-

ports: helpingstudentschoosecoursesand schools, accessAPclasses, and match their skillswith career goals; and hold-

ing schoolsaccountable for scholarship applications. DCPSÕshigh-quality prekindergarten program, which isdesigned

to nurtureall aspectsof childrenÕsdevelopment, should serveasamodel for all citiesand students, not besidelined in

ÒreformÓagendas.

Districts that recognize the impact of poverty and address it head-on find the greatest success. Though it is higher-

income, Montgomery County, Md., servesa student body that isasethnically diverse asany of these urban districts,

and hasalargeand growing shareof low-incomestudents. In contrast to thereformers, however, Montgomery County

Public Schools (MCPS) Superintendent Joshua Starr staunchly opposes using test scores to evaluate teachers, instead

employingapeer-assisted review system that focuseson teacher support, development, and collaboration (Strauss2012).

MCPShasno charter schools. Rather, it channelsextraresources, including targeted professional development for qual-

ified teachers, thesmallest classrooms, and intensiveliteracy, to theneediest schools. It hasdeveloped aholistic, creative

curriculum to nurture in-depth, critical thinking. This includes art, music, and physical education teachers in every

school. MCPS also leverages thecountyÕs mixed-use housing policies to integrate schools (Schwartz 2012).Finally, it

employshigh-quality prekindergarten, health clinics, and afterschool enrichment to further closeincome-based oppor-

tunity gaps. AsStarr highlights, all of thishasproduced someof thehighest test scoresamongminority and low-income

students of any district, smaller and shrinking achievement gaps, and high school graduation and college attendance

rates that are the envy of the country (Starr 2012).

Every school district has unique needs and resources. But providing all students with the enriching experiences that

already help high-incomestudents thrivewould represent a big step forward, and away from narrow reformsthat miss

themark.
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The ÒreformersÓ and their claims
A specific set of policies labeled ÒreformsÓhavedominated education policy discussions in recent years. Self-identified

reformers such as former New York City schools chancellor Joel Klein, former Washington, D.C., school chancellor

MichelleRhee, and Secretary of Education ArneDuncan, emphasize three reforms, in particular, as theanswer to the

declining student achievement and widening race- and income-based achievement gapsthat they assert represent the

state of American education:

1) The use of student test score data to make decisions about hiring, firing, and rewarding teachers and principals.

2) The use of student test score data to target ÒfailingÓ schools for ÒturnaroundÓ and/or closure.

3) Theexpansion of student and parent choiceabout schools, in theform of increased accessto charter schools(often

as replacements for neighborhood schools closed for underenrollment).

Although student achievement isin fact increasing, and race-based achievement gapshavebeen shrinking, thesemarket-

oriented reformshavebecomeembedded in federal policiesand organized advocacy efforts to changehow school sys-

temsand districtsoperate. Under theObamaAdministrationÕssignatureRaceto theTop (RTTT) initiative, statesmust

establish plansto enact thesereformsin order to attain grants. Statesseeking waiversfrom someof therequirementsof

thefederal No Child Left Behind (NCLB) program must undertakeÒdramatic effortsÓto Òturn aroundÓthelowest-per-

forming schools, and their plans, too, usually rely on thesereforms.

These samereformsrepresent thebasic policy platformsof a number of well-funded education reform organizations,

including StudentsFirst (founded by Rhee), Stand for Children, 50CAN, and Democrats for Education Reform

(DFER), all of which have state affiliates across the country. Combined, these efforts represent a concerted push to

establish this set of reforms as the new norm. In its mission statement, StudentsFirst states its intent to Òbuild a

national movementÓand Òdemand that legislators, courts, district administrators, and school boardscreateand enforce

policiesÓconsistent with these reforms(StudentsFirst 2012).And its recent ÒState Policy Report CardsÓranked every

This paper compares and contrasts reformersÕpromises and claimsof improvement with actual outcomes.

Use of reformer claimsas benchmarks does not indicate and should not be interpreted as endorsement or

adoption by theBroader Bolder Approach to Education (BBA) of thosebenchmarks. For example, reformers

assert that using student test scores to evaluate teachers and take action based on those evaluations can

improvestudent outcomes, and even turn around struggling schoolsin relatively short periodsof time. BBA

doesnot believethat thisistrue, nor that truly troubled schoolscan Òturn aroundÓin asustained manner in

ashort period or astheresult of isolated reforms. Nor doesBBA endorseany specific Òcollegeor career read-

inessÓstandard(s). Similarly, though student test scoresare discussed in thereport, because they are widely

employed asakey measureof student achievement, asdiscussed below, BBA doesnot believe that they can

be reliably used to measure student skill level or ÒgrowthÓover time, but rather that NAEP scores are the

appropriate benchmark for such analyses.
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state and theDistrict of Columbia on thedegree to which it implemented them, finding themajority severely lack-

ing (StudentsFirst 2013). Indeed, with StudentsFirst targeting racesfor statewidepublic office, 50Can mounting state

policy campaigns, Stand for Children workingat thelocal school board level aswell asin statehouses, and DFER advoc-

ating local, state, and federal policy changes, policiesconsistent with thesereformsarebeing promoted and adopted in

districtsand statesacrossthecountry (Cavanagh and Sawchuk 2012).Further evidenceof their growing hold isseen in

thenumber of consulting companies that employ them as thefocusof their advising effortson behalf of these states,

cities, and districts.

Thepersistenceof problematic achievement gapsbetween studentsof different racesand incomelevelsÑg apsparticu-

larly afflictingstudentsin poor urban schoolsand districtsÑi snot in dispute. Indeed, 50yearsof rising incomeinequal-

ity hasaccompanied arapidly widening income-based achievement gap, which haseclipsed therace-based gap (Reardon

2011). The question is how we close thesegaps.

Somereformersposition their policiesashigher minded than thepoliciesadvocated by others. Rheeand Klein advance

aÒno excusesÓresponseto thosewhosay poverty isan impediment to education, and frequently label thosewith whom

they disagreeasÒdefending thestatusquoÓ(StudentsFirst 2011).Others, such asDuncan, acknowledge theimpact of

poverty and promote a larger range of policies, while still emphasizing thesamecore set of reforms. But thequestion

most critical for the millions of at-risk students and their familiesÑand the nation as a wholeÑi s not whether one

group or another is ÒreformingÓ or Òmaking excuses,Ó but what works and what doesnot.

Thispaper addressesthat question directly. First, it reviewsthereformersÕclaimsagainst thebody of academic research

devoted to each of these reform policies. As with most areas of policy, the evidence is mixed. Some of the policies

aremorepromising than others, but none iseven close to securing definitiveendorsement based on thedata. Indeed,

policiesthat areÒtestedÓin thesocial scienceequivalent of alaboratory inevitably vary, dependingupon theÒlaboratoryÓ

employed (and many other variables), resulting in different outcomes in different cases.

Second, and of greater significance, thepaper assessesthesepoliciesby reviewing their actual impact in threemajor cit-

ies. Over thepast decade, different iterationsof thisset of reformswereimplemented in Washington, D.C., New York

City, and Chicago. Theschool districts in all three citieswere controlled by their mayors, and thushad thepotential

to implement thereformsfully and flexibly. Theoutcomesin these threecitiescan thereforebeseen asthebest that a

district enacting similar reforms could expect, with the fewest possible barriers to implementation.

ReliableNational Assessment of Educational Progressdataon changesin test scores, and thusachievement gaps, aswell

assomewhat comparablehigh school graduation rates, areavailable for all threecityÕsschool districts, asaredata from

other large, urban districts that did not employ thesamereforms, or that did so to a much lesser degree, providing a

basisfor comparison. Unlikecity or state test scores, theNAEP dataarecomparableacrossdistricts in different states,

thoroughly measurestudent learning and knowledge, and aresampled, and thusnot subject to thesystem-gaming that

can affect statetest scoredata. Importantly too, NAEP dataareavailablefor arepresentativegroup of all students, and

for minority and low-incomestudents, thesubgroupspurported to benefit from thesereforms. Specifically, thereport

explores how the reforms in each city have influenced:

Teacher turnover and the stability of studentsÕ educational contexts
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Student outcomesasmeasured both by disaggregated NAEPscoresin math and reading and by thecitiesÕor statesÕ

own assessments

High school graduation rates

School budgets

Although cost savingswasnot apromise, or goal, of reformers, trackingchangesin school budgetsisimportant, because

public officialsin many of theother citiesand statesthat haverecently endorsed similar reformsÑi ncludingCleveland,

Detroit, and PhiladelphiaÑsay thesepolicieswill not only improvestudent outcomesbut also savemoney and, thus,

help closemajor deficits. For example, theBoston Consulting GroupÕsplan, commissioned by thePhiladelphiaSchool

Reform Commission, states, ÒFaced with both afinancial crisisand persistently unsafeschoolswith low student achieve-

ment, thePhiladelphiapublic schoolsareundergoing a transformation in order to ensure that all studentshaveaccess

to safe, high-quality schools, whilebringing thebudget back into balance.ÓA spreadsheet detailing thefinancial aspects

of the plan asserts that the budget will be balanced by 2014 (School District of Philadelphia 2012, 2 and 28).1

The findings from the three cities do not show that the reforms have succeeded in fulfilling either their backersÕ

promises or their claims. While in each city the mayor or chancellor reported large increases in test scores and/or

decreases in achievement gapssince reformswere implemented, the improvementswere often refuted soon after they

wereannounced. In thesedistricts, most test scoreshavenot increased any more than in other, nonreform districtsor

than in theperiod predatingthenew policies; sometest scoreshavefallen; and achievement gapsby raceand incomeare

aswideor wider than they wereprior to thereforms. New teacher evaluation systemsbased heavily on student test scores

seem to haveincreased teacher turnover, rather than improved teacher quality. Graduation ratesamong low-incomeand

minority studentshaveimproved somewhat, narrowing citywidegapsin thoserates, though it isnot entirely clear that

these cities have made gains in graduation rates that are greater than those in other cities.

Moreover, these reformshave had significant costs. All three cities received substantial private donations and enacted

major budget increases, with New York City virtually doubling education spending (in real dollars) in just a decade.

Whilethereformsarenot themain causeof theincreases, someaspectshaveintroduced new costs. Moreover, thecosts

raisequestionsabout theviability of thereformstoday in other citiesfacing major budget shortfalls, and thesustainab-

ility of the reforms in these threecities.

At the same time, officials in these cities have implemented other new policies that produced positive results. New

schoolswith afocuson real-lifeexperiencesand strong teacher-student relationshipshaveimproved outcomesfor high-

risk students. Smarter teacher recruitment effortshavebrought qualified educatorsto hard-to-serveschools. Enhanced

and expanded prekindergarten (pre-K) programs may be boosting low-income studentsÕelementary school achieve-

ment. However, these promising policy changeshave largely been ignored. Because of theexcessive focuson promin-

ent Òreforms,Ólessvisibleprogramswith real potential to narrow achievement gapshavenÕt had thekind of support or

resources they need to succeed or expand.

In short, somereform elementsareworking, but most arenot. And policiesthat addressstudentsÕnoncognitiveneeds

arelacking. But multidimensional, nuanced effortswith a long-term trajectory and mixed outcomescan bedifficult to

communicate when theurgency to implement quick fixes prevails. As such, reformers have mostly advanced simpler

messagesthat fail to tell thereal story. Districts, states, and thefederal government should takeahard look at thegrow-
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ing evidence to ensure that what actually worksgets replicated, and that popular but ineffectiveor counterproductive

ÒreformÓ policies do not become the new statusquo.

A brief synopsis of the evidence regarding core components of the
reform agenda
An American University forum in Washington, D.C., in March 2012,ÒEducation Now: Cities at the Forefront of

Reform,Ópromoted thebasic tenetsof thereform movement. Representing thefederal government and two of thethree

cities featured in this report were U.S. Education Secretary Arne Duncan, Chicago Mayor Rahm Emanuel, and New

York City Mayor Michael Bloomberg, along with their respective superintendents. While Washington, D.C., leaders

did not participate, LosAngelesMayor Antonio Villaraigosaand LosAngelesÕsschoolssuperintendent werethere, rep-

resenting a district without mayoral control (American University 2012).Theparticipantsattributed a decline in U.S

global competitivenessto unionsÕprotection of poor teachers, an insufficient emphasison STEM (science, technology,

engineering, and math) instruction, and a failure to prepare students for at least a two-year college. To correct these

deficiencies and others, they advocated for more school-performance data to be used to eliminate what they termed

Òlow-qualityÓschools(and to enableparentsto makeinformed choicesamong regular district schoolsand an expanded

number of charter schools) and greater useof test scoresto assessteachersand principalsÕeffectivenessand makehiring

and firing decisions.

All three leaders asserted that this set of changes would improve student achievement and narrow race- and income-

based achievement gaps.2 As the literature review below illustrates, however, these claims are exaggerated in some

respects and false in others. There is no sound theoretical basis for thepremise that market-oriented reformscan fix

income-correlated gaps in educational attainment.

Test-based accountability systems

Bloomberg was perhaps the strongest proponent among the panelists of test-based accountability. Whereas Duncan

acknowledged that No Child Left Behind had led to excessiverelianceon testing, Bloomberg defended thepracticeof

Òteaching to thetestÓasreflecting statestandardsand curriculum. All themayors, along with Duncan, emphasized fir-

ing ÒbadÓ teachers as a key means of improving quality.

ÒIf you care about education, you have to care about thequality of theteachersand get those out of thesystem who

cannot do the job,Ó Bloomberg said (American University 2012).

Research does not show that it is effective or reliable to rely on student test scores to evaluate, fire, or provide merit

bonuses to teachers (Baker et al. 2010).First, test scoresare influenced by myriad factors, both in and out of school,

most of which arebeyond theability of teachersto influence, but which neverthelesslead to judgmentsregarding teach-

ersÕ effectiveness (Rothstein, Jacobsen, and Wilder 2008).

Even Òvalue-addedÓmethods(VAM), which try to account for theimpact of student background characteristicson test

scores, inevitably fail to capturemany factorsbeyond teacher control. Though they useacomplex statistical technique

called regression analysis, which incorporatesmultiple factors, value-added measuresstill havemany flaws. Theinitial

development of value-added systemsin the1990senabled evaluators to move beyond theuse of raw student scores,
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which only reflect a studentÕsknowledgeat a given point and do not capturechangeby taking into account wherehe

or shebegan. Value-added methodscorrect for that problem by using two tests, onefrom thecurrent year and another

from theprior year, or, one from thebeginning and another from theend of theschool year, thuscapturing student

growth over a period. Also, someversions of the regression analyses control for easier-to-measure individual student

characteristicsthat areassociated with learning and achievement, such asuseof free-and-reduced-price lunch, and race

and/or ethnicity. Nonetheless, value-added methodsstill employ narrow testsastheonly measureof student knowledge

and skill, incorporateonly a very limited number and rangeof out-of-school factors, and cannot capturemany of the

other in-school influences, such astutors, team teaching, or counseling, that can influencestudent scoresasmuch as, or

even more than, the individual teacher being assessed (Weiss 2011).3

Asaresult, value-added scoresareproblematic. After New York City published value-added scoresfor every teacher in

thecity in 2012,veteran teachersconsidered by parentsand principalsasamong thecityÕsbest were depicted aspoor

performers, scoresshot up and down from year to year, and many of thescoreswerefound to bewildly inaccurateand

based on incorrect data (see, for example, Pallas 2012aand Winerip 2012).According to theBoard on Testing and

Assessment of theNational Research Council of theNational Academy of Sciences, ÒVAM estimatesof teacher effect-

ivenessshould not beused to makeoperational decisionsbecausesuch estimatesare far too unstable to beconsidered

fair or reliableÓ (BOTA 2009).

Second, basing important decisionson student test scoreshasnegative consequences. Teachersare driven to Òteach to

the test,Óadjusting instruction to cover material on the test or even teaching test-taking skills rather than content in

order to producethehigher scoresdemanded (Baker et al. 2010;Scherrer 2011;Rothstein, Jacobsen, and Wilder 2008).

Test-based accountability systemsalso give teachers incentives to choose classes and students who are likely to score

higher, and/or to gain morefrom oneyear to thenext, and, perhapsmost troubling, to avoid serving studentswho are

lesslikely to do well on tests(Peneston et al. 2011).4 Assuch, someexpertscaution that value-added methodsand other

test-based teacher evaluation systemsmay lead to thelossof qualified and strong teachers in hard-to-staff schoolsand

districts(Weiss2011).At theextreme, someobserversnotethat theincreasingly high stakesattached to raising student

test scores have led to a growing number of district-wide cheating scandals (FairTest 2012).5

Proponentsof usingstudent test scoresto award merit-pay bonusesto teachersassert that current salary systemsprovide

teachers with insufficient incentive to focus on improving student outcomes, and that bonuses for raising test scores

would thus improve teaching and student outcomes. Thesameshortcomingsof VAM in other contextsapply to test-

driven merit-pay systems, in particular thefailureof VAM to account for factorsinfluencing test scoresthat arebeyond

teacher control, and the added incentive to narrow instruction to test content in order to raisescores.

Experiments assessing test-driven merit-pay outcomes have been conducted in several sites, but none has yet found

thesesystemseffective. Onelargepilot conducted in theMetropolitan NashvillePublic Schoolsover threeschool years,

2006Ð2009,wasdesigned to avert theinadequate pay and rigid strategiesblamed for failures in other, prior pilots. It

offered large bonuses, from $5,000for a small test-score bump to $15,000for raising scores to the very top of the

continuum (Springer et al. 2010).Thestructure of theexperiment also allowed teachers to employ any strategy they

choseto raisescores, from obtaining moreprofessional development or coaching to collaborating with others. Despite

the thoughtful design and major investment, however, thebonuses produced no improvement in student test scores

(Springer et al. 2010).Moreover, teacherssurveyed did not believethat thosewhoreceived bonuseswerebetter teachers.
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Thesefindingsweresupported by aRAND evaluation that found that New York CityÕsexperimental program had no

impact on student test scores. According to theauthors, Òtheresultsof thisevaluation add to agrowingbody of research

from theUnited Statesthat findsno effectson student achievement of narrow pay-for-performancepoliciesthat focus

only on financial incentiveswithout other features, such astargeted professional development or revised teacher evalu-

ationsÓ (Marsh et al. 2011).

A different model funded by a federal grant and employed in Chicago downplayed individual teacher rewards and

spread bonuses throughout the schoolsÕstaff, instead focusing on other aspects of teacher support to boost student

achievement and teacher retention. Nonetheless, results at the two-year mark were disappointing: Neither test scores

nor teacher retention had improved (Sawchuk 2010).6 At four years, there was some increase in school-level teacher

retention, but still no impact on student achievement (Glazerman and Seifullah 2012).

In his2009best-seller Drive, labor policy expert Daniel Pink contendsthat merit pay programsdo not induceteachers

to improvetheir instruction because, unlikecorporateexecutives, teachersÕintrinsic motivation for entering theprofes-

sion, and for improving student outcomes, isnot fundamentally rooted in salariesor compensation. Moreover, because

the field requires conceptual and creative thinking, a simplistic reward-for-higher-performance mechanism does not

apply (Pink 2009).

Research confirmsPinkÕssuggestion that recruiting good teachers to low-incomeand struggling schoolsand retaining

them reliesmuch moreheavily on their working conditionsthan on salaries, or studentsÕincomeor background. The

findings from a recent Harvard Graduate School of Education study show that Òguaranteeing an effective teacher for

all studentsÑespecially minority students who live in povertyÑc annot be accomplished simply by offering financial

bonuses or mandating the reassignment of effective teachersÓ (Moore Johnson, Kraft, and Papay 2012,18).

School closures

Another facet of theschool reform agenda is theintentional closure of neighborhood schools. School closurescan be

driven by thedesireeither to reducedistrict spending (by shuttering an underutilized building) or to transfer students

from a ÒfailingÓ school to one that is Òhigher-performing,Ó and thus able to provide better educational opportunities.7

Studiesof school closuresshow that both premisesareflawed. First, thedetermination that aschool isunderenrolled is,

itself, subject to manipulation, asexplored in thesection of thispaper reviewingreal-lifeoutcomes. Also, asdiscussed in

moredetail later in thispaper, purportedly underutilized neighborhood schoolsareoften converted to charter schools

that serve even fewer students than before conversionÑc harter schools which are not deemed underenrolled.

The premise for closing failing schools, often targeted for closure based on student test scores, is that many of the

teachers, theprincipal, and other aspectsof theschool aretoo problematic to remedy, so improvement must start from

scratch.8 Here, too, the research suggests that the policy does not improve student outcomes overall and may even

exacerbate existing problems. A 2009 study of students from 18 Chicago elementary schools closed between 2001

and 2006found no overall effect on those studentsÕacademic performance, but raised a concern that since most stu-

dentstransferred to very low-performingschools, whileonly 6 percent went to high-performingschools, thedisruption

offered no benefits (de la Torre and Gwynne 2009,16). Using data from an unnamed high school in a large urban

school district in thewestern United States, a2010study assessed theÒacademicperformanceand experiencesof Latino
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and African American high school studentsin theyear followingÓtheir schoolÕsclosure(Kirshner, Gaertner, and Pozzo-

boni 2010).Among thefindingsweredeclines in academic performanceand Òadded stressors [for] studentswho were

already contendingwith challengesassociated with urban poverty.ÓAnd arecent study of adistrict with decliningenroll-

ment that used student achievement to target schools for closure found adverse effectson test scoresand attendance,

though the study noted that these effects could be minimized by transferring students to higher-performing schools

(Engberg et al. 2011).

In all, thestudiespoint to acritical limitation: Districtsthat uselow student test scoresto label schoolsasÒfailingÓand

close them areunlikely to havea sufficient number of high-performing schools to serve transferred students. Assuch,

even if studentscould, hypothetically, benefit from such moves, beneficial movesmay not be possible in many, if not

most, current contexts.

Increasing the reach of charters

Expandingaccessto charter schoolsÑfr amed askey to parental and student choiceÑw asanother major priority for the

panelists of theMarch 2012American University forum, and a common focus of reformsin thethree cities assessed

in this paper. However, assertions that charter schools improve educational outcomes are not supported by rigorous

studies. Research findingson theeffectivenessof charter schoolsin boosting achievement for low-incomestudentsand

in narrowing achievement gapsaremixed at best. Thelargest and most comprehensivestudy to datewasconducted in

2009by theCenter for Research on Education Outcomes(CREDO) at Stanford University. MultipleChoice: Charter

School Performancein Sixteen Statesanalyzed outcomesof charter school studentsin 70 percent of all charter schoolsin

theUnited Statesby using simulations to compare them to their ÒvirtualÓpeers in thetraditional public schools they

would otherwisehaveattended. Thereport found Òwidevariation in performance.ÓIn particular, math test scoreswere

better for 17 percent of charter school students, werethesamefor roughly half of charter students, and wereworsefor

34 percent of charter students. In other words, twiceasmany studentslost as gained from being in acharter school, a

discovery that theresearcherscall ÒsoberingÓ(CREDO 2009b, 3).9 Reading scoresin charter schoolsversustraditional

public schoolswere similarly mixed, with gainsdiffering in elementary versusmiddle and high schools, acrossethnic

groups, and in first versus later years in the charter school.

Charter schoolsarepublic schools, and thevast majority of their funding comesfrom public sources. Assuch charter

schools, likeother public (and private) schools, vary tremendously in termsof resources, teacher qualifications, school

day and year, servicesprovided, and a host of other factors. In thecase of charters, these factors include state policies

authorizing, funding, and monitoring them. In addition, unlike regular public schools, some charters, like KIPP

schools, employ established, tested models, while others are newly minted and employ practices that have not been

assessed.10 Whilemost arenonprofits, someare for-profits. Given thisvariation acrossa rangeof factors, it isnot sur-

prising that studiesof specific typesand brandsof charters, and of charters in particular citiesand states, have found

substantial variation in their success, relative to comparable traditional public schools.

New York and Ohio illustratemany of thesubstantial dividesin state-level findings. A study of New York City charter

schoolsby thesameStanford researchers found significant benefits for most groupsof studentswho enroll, including

low-income, minority, and special-education students, though none for English language learners(ELL) nor for those

who were retained in grade (CREDO 2010).Conversely, the Stanford study found that charter schools in Ohio, a

national leader in theauthorization and openingof new charter schools, performed significantly worsethan comparable
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publicschools(CREDO 2009a). A second in-depth study of thehistory of charter lawsand schoolsin Ohio found that

thestateÕscharter schoolswereplagued by mismanagement, financial misconduct, and lack of accountability (Dinger-

son 2008,17).11 Thesedisparitiesmirror thebroader findingsin themulti-state2009CREDO study, which discovered

substantial variation acrossstatesÒover and aboveexisting differencesamong statesin their academic resultsÓ(CREDO

2009b, 3).12

These findings, in turn, should inform broader discussions regarding therole of extended learning time, enrichment

activities, prekindergarten (pre-K) and other early childhood programs, health clinics, themix of studentsserved, and

other featuresof charter schoolsthat may differ from their traditional public school counterpartsand which areknown

to influencestudent outcomes. Such discussionsarecritical both to understandingwhyand which charter schoolsÒout-

performÓtheir regular public school counterparts and to guiding changes in education policy irrespective of the type

of school.

Oneconsequenceof theexpansion of charter schools in aschool district isacorresponding lossof studentsin thedis-

trictÕs regular or neighborhood public schools. Of course, districts lose students for many reasons; for example, many

rural districts have lost students in recent decades as their populations declined. Thedistrict public-to-charter school
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shift, too, isoften described asa decline in student enrollment, though it often doesnot, asdo rural losses, reflect an

overall reduction in the number of students who are served in thedistrict.

Theshift nonetheless presents problemsfor school districts, as if a real decline had taken place. Because thenumber

of public school studentsdeterminesdistrict budgets, schools that losestudents to chartersmay havesimilar overhead

expensesbut fewer dollars to pay for them (Dingerson 2008,31).13 Theway in which chartersoperatealso can com-

plicateplanning, hiring, and other logistical mattersfor traditional publicschools. In Ohio, for example, charter recruit-

ment and closures during the school year mean more student mobility, leading to disruption and lack of capacity.

In Dayton, where public schools begin two weeks earlier than most charter schools, the district must staff the pub-

lic schools to accommodate all enrolled students for the first weeks; when students enrolled in charter schools move

to those schools two weeks into theschool year, theschool district hasno way to pay theteacherswho are no longer

needed. In thelonger term, districtsknown to fireor attempt to hire teachersmidyear in response to outflowsof stu-

dentsto or influxesfrom charter schoolshavean increasingly hard timerecruiting high-quality teachers. A description

of how parentsin Washington, D.C., scrambleto get their children into theÒrightÓschool at thestart of theyear, and

reserve slots at multiple schools until they choose one, illustrates much the sameproblem posed by someaspects of

charter-based choice (Brown 2012b).

Turnover and instability

Theasserted goal of test-based teacher evaluations, elimination of bad teachersand principals, and closuresof ÒfailingÓ

schools is improved teacher quality and better student outcomes (Rhee and Klein 2010; StudentsFirst 2011). As

Anthony Bryk and other scholars have found, however, theÒcake mixÓrequired to turn around troubled schools is a

complex one, and requires, among other ingredients, stableand cohesiveteacher and leadership effortsthat evolveand

coheseover time(Bryk et al. 2010).Thismakessense; with so much elseunstableand uncertain in their livesÑho using,

meals, parental attentionÑl ow-incomestudentsneed their schoolsto providethat stability. New schoolsand new teach-

ers, especially when they becomea pattern repeated over several years, can further disrupt their already chaotic lives

(Hanushek, Kain, and Rivkin 2004).

If thesereformslead to instability (and thenext section of thispaper showsthat they do), they areproducinganegative,

unintended consequence.

Thisisnot to say that bad teachersshould not befired, that teacherscannot do their jobswell after only afew years, or

that there isnever a reason to closeaschool. However, a largebody of research explainstheadvantagesof experienced

teachersover lower-paid novices, and of theimportanceof continuity and stability in improvingstudent outcomes(e.g.,

Haycock 2006;Holzman 2012).14 AsTom Carroll, president of theNational Commission on Teaching and AmericaÕs

Future, pointed out, Òresearch clearly shows that with each year of experience, teachers improve their proficiency and

effectiveness during the first seven years. National Board for Professional Teaching Standards (NBPTS) certification

demonstratesthat many teachersarestill gaining in proficiency and improving their effectivenessafter an averageof 11

yearsof teachingÓ(Carroll and Foster 2010,12). In fact, a recent study on theimpact of teacher turnover concluded

that, distinct from therelativequality of teacherswho may bebrought in to replace thosewho leave, teacher turnover

itself harmsaschool.15 Turnover lowersschool moraleand professional culture, depletesthestaffÕsstoreof knowledge

about studentsand thecommunity, and impedesthecollegiality, professional support, and trust that teachersneed to
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improvestudent achievement (Loeb, Ronfeldt, and Wyckoff 2012).In order for increased teacher turnover to improve

student outcomes, then, teachers who leave must be replaced by teachers who are substantially more effective.

A Òno excusesÓ take on the influence of poverty

A common refrain underpinningespousal of thereformsdiscussed aboveisthedismissal of theimpactsof child, family,

and community poverty on student achievement and school success. When discussing their reform agendas, leaders

such asMichelleRheehaveemployed aÒno excusesÓrhetoric, asserting that any teacher who citespoverty asadriver of

student or school failureisexcusinghim or herself from theresponsibility to teach well. Indeed, Rheeallegesthat, Òwhat

often happenswhen westart to talk about wraparound services[that acknowledgetheneed to addresspovertyÕsimpacts]

isa lot of peoplestart to giveup responsibilityÓ(Maxwell 2012).Former New York City schools leader Joel Klein has

gonefurther, explicitly rejectingdecadesof research that demonstratethebenefitsof alleviatingpoverty-related obstacles

to effectivelearning.

No singleimpediment to closing thenationÕsshameful achievement gap loomslarger than thecultureof excuse

that now permeatesour schools. Too many educatorstoday excuseteachers, principals, and school superintend-

entswho fail to substantially raise theperformance of low-incomeminority studentsby claiming that schools

cannot really be held accountable for student achievement because disadvantaged studentsbear multiple bur-

dens of poverty. The favored solution du jour to minority underachievement is to reduce the handicap of

being poor by establishing full-service health clinicsat schools, dispensing more housing vouchers, expanding

preschool programs, and offering after-school services like mental health counseling for studentsand parents.

America will never fix education until it first fixes povertyÑo r so theargument goes. In fact, theskeptics of

urban schoolshavegot thediagnosisexactly backward. Thetruth isthat Americawill never fix poverty until it

fixes its urban schools. (Klein 2009)

But rigorousstudieshaverevealed themany waysin which growingup with limited resourcesand beingraised by poorly

educated parents impedestudentsÕdevelopment and academic achievement (Rothstein 2004;Barton and Coley 2007;

Berliner 2009;Ladd 2011;and Yoshikawa, Aber, and Beardslee2012).These include thelargeachievement gapsthat

emerge long before children enter kindergarten (Galinsky 2006;Isaacs 2012;Rolnick and Grunewald 2007).These

achievement gapsareexacerbated by gapsin nutrition and health statusand carethat similarly dividealong linesof eco-

nomicclassand race(Rothstein 2004and Berliner 2009).In addition, lossof learning in afterschool hoursand over the

summer account for large shares of income- and race-based achievement gaps (Alexander, Entwisle, and Olson 2007).

The reforms have not strengthened school systems in the three cit ies
Asbriefly summarized in theprevioussection of thisreport, extensiveresearch hasassessed theeffectivenessof thethree

main componentsof theÒreformÓagenda: using standardized test scoresto makedecisionsregarding schoolsand edu-

cators; closingschoolsthat arelabeled failingand/or underenrolled; and expandingaccessto charter schoolsto givepar-

entsand studentsgreater choice. Resultshavebeen inconclusive, and policymakershaveused thefindingsto makecases

both for and against thesepolicies. Assuch, thesestudieshaveled to renewed debate, rather than to consensus, regarding

which policiesbest improve outcomes for underachieving students. Indeed, education policy hasbecomeincreasingly

politicized, and discussionshostile, asadvocatesof thesereformsand their opponentscleaveto their respectivepositions

(Bushaw and Lopez2012).
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Cities looking to implement similar plans will thus find it more informative to understand how these reform efforts

have actually worked in practice.

The main sections of the paper, below, assess the reforms implemented by Michelle Rhee during her tenure as DC

Public Schools (DCPS) chancellor, with many of thesamepolicies in place under her successor, Kaya Henderson; by

Joel Klein when he was New York City Schools chancellor; and by Education Secretary Arne Duncan when he was

Chicago Public Schoolschief education officer (CEO), with hispolicieslargely followed by hissuccessorsRon Huber-

man, Jean-Claude Brizard,16 and, it appears, new Chicago Public Schools CEO Barbara Byrd-Bennett.

Rheewasappointed by Mayor Adrian Fenty in 2007,and sheleft after hefailed to win reelection in 2010.Klein served

from 2002,when hewasappointed by Mayor Michael Bloomberg, to 2010,when heleft to becomean advisor to media

mogul Rupert Murdoch. AsCEO of Chicago Public Schools(CPS), Duncan worked with Mayor Richard Daley from

2001through 2008to implement ÒRenaissance2010ÓÑmarket-oriented reformsthat emphasized school closingsand

consolidations and charter schools (Lipman 2009).17
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ÒThe publicly reported
statistics used to hold
schools and districts
accountable for mak-
ing academic progress
are not accurate meas-
ures of progress.Ó

Chicago, New York, and Washington, D.C., are, to a largedegree, pioneersin implementing thethreespecific policies

assessed in this paper. While many other cities have instituted some of the same policies or are beginning to do so,

noneenacted them ascomprehensively or with asmuch mayoral backing, asthesethreecities. Indeed, Rhee, Klein, and

Duncan all cite mayoral control as one key to effective education reform.

Thus, wecan makeavalid comparison between theÒreformÓcitiesof Chicago, New York, and Washington, D.C., with

ÒnonreformÓcities. For thepurposesof thispaper, thelatter includeother large, low-income, urban districtsfor which

similar dataÑi n particular, test scoresfrom theNational Assessment of Educational Progress, and graduation ratesthat

are comparable across districts Ñhave been collected in recent years.

Theproblemsdrivingachievement gapsarecomplex, and policiesdesigned to narrow them go beyond thoseexplored in

thispaper. Any leader of amajor school district promotesand/or institutesavariety of policiesand programs, and makes

changesto many others. Thispaper doesnot assessall of thepoliciesand programsthat thesethreedistrictsenacted or

implemented during thisperiod. It focuseson thethreethat werecoreto theseleadersÕtenures, and that they and other

reformersaremost widely promotingand replicatingelsewhere, for that reason. It also, however, reviewscertain smaller

policy changesthat, whileovershadowed by thebig three, may havecontributed to theoutcomesreported, and/or have

shown promise in boosting future achievement.

Notethat thisreport tracksgains(and losses) based on NAEPscoresacrossthethreecitiesduring their periodsof major

reform, and compareschangeswith trendsin other large, urban districtsand nationwide. Datafor large, urban districts

are from NAEP Trial Urban District Assessment (TUDA) reports unless otherwise noted. TUDA uses NAEP scores

from a representative sample of students in large, urban districts with high proportions of low-incomeand minority

students. TUDA began in 2002 with six districts and had 21 as of 2011.18

Asmentioned earlier, theuseof NAEP, versuscity or state test scores, allows

for apples-to-apples comparisons across cities in different states, and makes

these comparisons more valid and reliable than many that are commonly

cited; NAEP isamorethorough measureof student learning and knowledge

than many state tests, and it issampled, and thusnot subject to thesystem-

gaming that can affect test scores. Thereport also notesscoreson other tests,

sincethey areoften used asthebasisfor claimsof gainsin specific schoolsor

types of schools. That non-NAEP tests should be viewed with caution was

underscored in a study of CPS reforms by the Consortium on Chicago

School Research.

Many of thefindingsin thisreport contradict trendsthat appear in publicly reported data. For instance, publicly

reported statisticsindicatethat CPShasmadetremendousprogressin elementary math and reading tests, while

thisanalysisdemonstratesonly incremental gainsin math and almost no growth in reading. Thediscrepancies

aredueto myriad issueswith publicly reported dataÑi ncludingchangesin test content and scoringÑt hat make

year-over-year comparisonsnearly impossiblewithout complex statistical analyses, such asthoseundertaken for

thisreport. Thisleadsto another key messagein thisreport: Thepublicly reported statisticsused to hold schools
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and districtsaccountable for making academic progressarenot accuratemeasuresof progress. (Luppescu et al.

2011,5)

As this report details, when themarket-based policiesat thecenter of thereform agenda play out in a comprehensive

manner acrossmany years, theresults, ascaptured in reliabledata, arenot encouraging. Thisevidenceshould givepause

to supporters of this popular set of reforms, including policymakers who are implementing similar policies. Reforms

that producea lack of progresson improving test scoresor closing achievement gapsareno different from theÒstatus

quoÓ that they purport to break.

Thissection of thereport also examinesdataon school district budgetsover theperiod of thereformersÕtenures. While

thereformers in thethreecities that are thefocusof thispaper havenot claimed such savingsasa benefit of reforms,

other reform advocatesmakethispromise. It isthereforeimportant to understand not only thepotential of thesereform

strategiesto improvestudent outcomes, but thedegreeto which they can, indeed, providesuch savingswithout doing

further harm to students.

Washington, D.C.: Firings and closures increased churn

During Michelle RheeÕs three-and-a-half yearsaschancellor of theDC Public Schools, several hundred teacherswere

fired. Many more were laid off or left voluntarily, along with dozens of principals, increasing the rate of turnover in

theschools, especially those serving theDistrictÕs lowest-incomestudents. Closing underenrolled and low-performing

schools further increased churn for those students without visible benefits or budget savings.

Test-based teacher evaluationsand turnover. In 2009,DCPSinstituted asystem, called IMPACT, to usestudent test

scoresasabasisfor evaluating individual teachers, in order to reward thosefound to beÒeffectiveÓor Òhighly effectiveÓ

and firethosedeemed ÒineffectiveÓor Òminimally ineffective.ÓUnder Rhee, 50percent of ateacherÕsIMPACT scorewas

based on hisor her studentsÕtest scoreson theDC ComprehensiveAssessment System (DC CAS), thedistrictÕsstand-

ardized test, which isgiven each April. Theremaining 50 percent wasbased heavily on classroom observations, with a

small portion devoted to ÒcollaborationÓand ÒprofessionalismÓ(DCPS2011).Complaintsabout thesystem from teach-

ersand others led to several changesunder RheeÕssuccessor, Kaya Henderson, including allowing someteacherswho

received Òminimally effectiveÓratingsto keep their jobs, and exempting teacherswith two consecutiveÒhighly effectiveÓ

ratings from three of five annual observations (Huffington Post 2011).More recently, Henderson reduced theweight

accorded to value-added scores from 50 to 35 percent of the total IMPACT rating (Gartner 2012b).

Prior to IMPACT, DCPShad in placea rarely used Ò90-day planÓthat allowed principals to place teachers in a semi-

probationary statusthat required that teachersdevelop aremedial plan, beobserved by theprincipal whilethey taught,

and fulfill other requirementsor facerapid dismissal (Turque2008).Rheeemployed thisplan to eliminateasmall num-

ber of teachers before IMPACT was implemented.

Turnover, which generally ishigh among urban and low-incomeschoolsand hasbeen identified asa key impediment

to student success, increased sharply after mayoral takeover and RheeÕsarrival in 2007,and thesubsequent institution

of market-oriented reforms, as illustrated in Figure A. While the high rate of turnover was to some extent inten-

tionalÑR hee announced when she was hired that many weak teachers would have to leave in order to improve the
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FIGURE A

District of Columbia Public SchoolsÕ teacher attrition rates before and after mayoral
takeover in 2007

Source: DCPS teacher retention data, 2001Ð2012 (Levy2012g)
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systemÑi t increased theshare of the teaching pool consisting of novice teachers, who lack theexperience needed to

boost instructional capacity.

Theshareof teachersleavingafter oneyear in thesystem increased from 15.3percent in 2001Ð2007to 19.3percent in

2008Ð2012;theshare leaving after two yearsincreased from 27.8percent to 33.2percent; theshare leaving after three

years increased from 37.5percent to 42.7percent; and theshare leaving after four years increased from 45.3percent

to 52.1percent (Levy 2012g). Among thedistrictÕscharter school teachersand new teacher hires, theratesweremuch

higher: Over half of new teacher hiresleft in their first twoyears, and eight of 10weregoneby theend of their sixth year

(Simon 2012).While thereareno perfectly comparabledata from other cities, thesenumberssuggest that DCPShas

oneof thenationÕshighest new teacher turnover rates. Scholarsestimatethat, on average, 30percent of new U.S. teach-

ers leave theprofession after fiveyears(Ronfeldt et al. 2011).That rate isashigh as45 percent in thehighest-poverty

school systems (Hunt and Carroll 2003).19

While Rhee made a point of firing teachers deemed ineffective, thehigher attrition rate cannot be attributed largely

to teacher terminations. Comparisonsof data on teacher termination with reportson thechanges in DCPSand news

articles all suggest that most teachers left of their own volition.

At theend of RheeÕs first year, 2007Ð2008,350 of thesystemÕsroughly 4,000teachers, or about 8 percent, were ter-

minated, for reasons that were not clearly specified (Levy 2012h).20 Then, in 2009,Rhee fired 131 teachers for poor

Before
mayoral
takeover

(2001Ð2007)

After mayoral
takeover

(2008Ð2012)

1
year 15.3% 19.3%

2
years 27.8% 33.2%

3
years 37.5% 42.7%

4
years 45.3% 52.1%

BROADER, BOLDER APPROACH TO EDUCATION | APRIL 22, 2013 PAGE 20

http://www.boldapproach.org


appraisalsunder theÒ90-day planÓthat preceded IMPACT (Levy 2012h).Shealso fired 117teachersfor lack of licen-

sure. In July 2010,Rheefired 165moreteacherswho had received ineffectiveratingsunder thenew IMPACT system

and announced that hundredsof othersrated Òminimally effectiveÓhad oneyear to improve their performancebefore

facing dismissal (Turque2010c).

In 2011,Rheefired 65teacherswhohad been rated ineffectiveand another 141whohad been rated minimally effective

for two years in a row. These terminations for ratings of ineffective or minimally effective accounted for roughly 3

percent, 4 percent, and 5 percent of thetotal DCPSbase teaching force in 2009,2010,and 2011,respectively (Levy

2012h).With attrition ratesof 20percent or morefor first-year teachersand higher among theoverall pool of teachers,

the vast majority of exits, then, were due to other factors.

Altogether, around 1,000educatorswerefired during RheeÕsthree-and-a-half-year tenure, about half for ineffectiverat-

ings, and many of therest ostensibly for budgetary reasons. For example, in July 2009,theD.C. Council cut theDCPS

budget, directing that most of themoney be taken out of summer school, which would not take effect until thenext

year. Rhee disobeyed thecouncilÕs line item authority and instead laid off 266 teachers. Rhee later suggested that she

had taken advantageof thebudget problem to fire teacherswho had hit children, had sex with students, or had other-

wiseseriously broken therules. When questioned by policymakersabout why such teachershad not already been fired,

Rhee offered somedetails regarding what shesaid were eight of the266 teachers, but did not provide either back-up

information or names(Perdido Street School 2010).At thesametime, DCPScontinued hiring; between March 2009

and January 2010,DCPShired 2,211new employees, including1,034teachers. Threequartersof thesenew hirestook

place in August, just before Rhee fired the266 teachers (Levy 2012e). Then-Council Chair Vincent Gray pointed to

DCPSÕs decision to hire hundreds of new teachers just before firing thenearly 300 others, suggesting that Rhee and

Fenty used the budget as an excuse to replace experienced teachers with lower-paid novices (Turque2009).

Other data show that turnover affected somestudentsmore than others. Levy hascalculated individual DCPSschool

attrition data, which show 30percent, 40percent, and even higher percentagesof teachersleaving in asingleyear, such

that in someschools, themajority of teachersare new at thestart of theschool year. For example, at Anacostia High

School, where almost theentire staff (88 percent) was new, having been specially selected in fall 2010,one third left

thefollowing spring (Levy 2012f). Thishappened despite RheeÕsappointment of a charter management organization

to run theschool and improve itsperformance. Another distressed high school, Ballou, lost two-thirdsof its teachers

over just two years (2010Ð2012).While not asastronomical, attrition rates in several less-distressed schoolswere still

quitehigh. Bancroft Elementary in Mount Pleasant, which servesahigh proportion of Latino students, had atwo-year

teacher turnover rateof 40 percent, and Barnard Elementary School, housed in abeautiful new building in therapidly

gentrifying Petworth area, lost 45 percent of its teachers in two years (Levy 2012f).

Thesehigh turnover ratesharm students, especially thelow-incomestudentsconcentrated in most DCPSschools. Mary

Levy, aformer school financelitigator whohasbeen aconsultant for thedistrictÕscity council, noted thenegativeimpact

of thesehigh rateson both studentsand thesystemÕsbudget: ÒWelosehalf of our new teachers, our new hiresÉ within

two years of their hiring. This is, of course, expensive because it costs money to recruit. We have a lot of teachers in

their first threeyearsof teaching. Wehavealot at thehigh end, [too], and very few in between. Thisdoesnot bodewell

for the futureÓ (Levy 2011a).21
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TheNational Commission on Teaching and AmericaÕs Future attached a rough price tag to this high level of churn,

using data on the actual cost to the district of time and money spent on activities associated with teacher leavers

including: Òrecruitment and advertising; special incentives; administrativeprocessing, training for new hires, first-time

teachers, and all teachers; Ôlearning curve,Õand transferÓ(Barnes, Crowe, and Schaefer 2007,13Ð14)AsTom Carroll,

president of thecommission, notes, this figure ignoresÒwhat may in fact be thelargest costsof teacher turnover: lost

teaching quality and effectivenessÓ (Carroll 2011,4).

In estimating the high cost to DCPS, Carroll explained that

teaching is no different than any other professionÑexperience matters. Researchers have found that teachers

reach peak effectivenesswith about seven yearsof experience. But 80 percent of theteachershired by D.C. this

year will be gone before they get there. É [As a result,] theDistrict is burning about $12 million a year on

teacher churnÑ$12 million that is spent hiring and replacing teachers with no gain in school performance.

(Simon 2012)

For a teacher replacement strategy to effectively improvestudent performance, then, thesystem must be losing mostly

bad teachers. But it may rather be losing good teachers, who are leaving voluntarily (or by accident). Thetermination

dataprovided abovemakeclear that themajority of teacherswho left DCPSduring RheeÕstenurehad not been rated

ineffective, and that even among thosewho wereterminated, only half had ÒineffectiveÓratings. Onelikely reason that

teacherswhowerenot fired left anyway isan atmosphereof mistrust that intensified under Rhee. AsLevy noted, DCPS

hasÒnever been aniceplaceto work, now itÕsan awful placeto workÓ(Levy, personal communication 2012).Indeed, a

recent report on rising attrition assertsthat ÒDCPShasbecomeateacher turnover factoryÓthat hasahard timeretain-

ing teachers who are committed to their school and the community it serves (Simon 2012).

It could also be that teacherswho knew they were likely to get abad rating retired or resigned to avoid that stigma. If

theratingsaccurately identified ineffectiveteachers, thismight beagood thing. Becausethey arebased heavily on stu-

dent test scores, however, DCPSteacher evaluationsmay not bevery accurate. Onehighly publicized examplesuggest-

ing inaccuracy isseen in Washington Post education reporter Bill TurqueÕsdepiction of thetermination of MacFarland

MiddleSchool teacher Sarah Wysocki, whohad been praised by her principal, fellow teachers, and especially parentsof

her studentsasoneof thebest (Turque2012a). Turquerecounted theflawswith thevalue-added scoring method that

failed to account for WysockiÕsstellar performancein classroom observationsand led to her firing. Thearticlealso noted

WysockiÕsconcerns that many of her studentsÕstarting test scoresÑagainst which theÒgrowthÓin her classroomswas

measuredÑw ereimpossibly high, becausestudentscamefrom aschool in which widespread cheatingwasunder invest-

igation. Thesuggested inaccuracy of her ÒineffectiveÓscore was borne out by the fact that, immediately upon being

fired by DCPS, Wysocki washired by Fairfax County Public Schools, oneof thenationÕswealthiest and best districts,

wheresheisconsidered asuperb teacher (Brown 2011).22 Whilethisisjust oneanecdote, it illustratesseveral flawswith

IMPACT that are potentially applicable in many cases.

A lack of ratings reliability has not been theonly problem. Veteran teacher Mary Sutton, who taught for 11 years at

Malcolm X Elementary School in Anacostiaand wasoneof few teachersto receivean ÒeffectiveÓrating in aschool with

alargeshareof low-incomestudents, wasÒexcessedÓout of thesystem in 2011.WhileDCPSasserted theneed to elim-

inateeven effectiveÒpeoplewedonÕt havean expressneed for,ÓNathan Saunders, president of theWashington Teachers
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Union, claimed that Òa push for younger, lower-cost hiresÑsomerecruited from programssuch asTeach for America

and D.C. Teaching FellowsÑhas wrongfully forced out seasoned practitionersÓ (Turque2011a).

Saunderssaid HendersonÕsposition would beunderstandableif theDistrict werenot hiringhundredsof teachers

every spring and summer, many of them in fields in which theexcessed teachersworked. They include math,

reading and other core subjects. Payroll records show that thecity generally hires 300 to 400 teachers a year,

many of them younger and less costly than theveterans let go. A recent independent study showed that the

proportion of first- and second-year teachers has grown sharply in five years, especially in high-poverty com-

munities east of the Anacostia River. (Turque2011a)

A 2009Government Accountability Office (GAO) report, offered as testimony for Congress on the DCPS reforms

under Rhee, provided other, data-driven reasonsfor concern. It found that ÒDCPSfocused on aworkforcereplacement

strategy to strengthen teacher and principal qualityÓ(Ashby 2009,8). As discussed above, without a strong plan to

ensurehigh-quality new hiresand avoid destabilization, such a strategy can backfire. Thereport found systemic flaws

and inconsistencies from the start of RheeÕs term that could negatively affect teachersÕdesire to stay in the district:

The district implemented too many new ÒseparateÓprogramsor initiatives to boost student performance and, thus,

was forced to refocus; it Òfailed to link employee expectations and performance evaluations to organizational goalsÓ;

though it Òallowed principals to request changes to thestaffing model based on their schoolÕsneeds, it did not estab-

lish or communicate clear guidance or criteria on how such requests would be treated,Óresulting in city council and

parent allegationsof unfairnessand lack of transparency; and it began hiring teacher coacheswho were central to the

2009Ð2010reformslater than expected, such that one in five positions was not filled on time, and Òteacher coaches

wereoften uncertain about their responsibilitiesand how to work with teachers, and received someconflictingguidance

from principals.ÓIn all, thereport highlighted a lack of coordinated planning, follow-through, and transparency, the

failure to communicatewith relevant parties, and even exclusion of key constituencies, including parents, from much

of the decision-making process (Ashby 2009, 10).23

Principal turnover isno higher than beforeRheeand Fenty controlled thesystem. PrincipalsleaveDC schoolsat arate

of about 20 percent each year, and 25 percent of schoolsopen with anew principal (Levy 2012d). However, thereare

two respects in which RheeÕsexecution of reform policiesmay have exacerbated thelack of strong leadership in high-

needsschools. Thenew principalsshebrought in had particularly high attrition rates; of the90sherecruited, themajor-

ity werealready goneby thetimesheleft in October 2010,and most lasted no morethan two years(Levy 2012d). And

afew particularly hard-to-staff and -serveschoolshad substantially greater turnover. AnacostiaHigh School, transferred

by Rhee to Friendship Public Charter Schools to manage, had six principals in six years (Brown 2012a). While such

rapid turnover ishigh, it isunfortunately not unique; Dunbar High School, Hardy MiddleSchool, MacFarland Middle

School, Kelly Miller MiddleSchool, and Powell Elementary School each had four principalsin fiveyears(2007Ð2012),

and Johnson Middle School and Patterson Elementary School each had five principals in six years (Levy 2012d).

School closures. In addition to firing 1,000teachers, Rheeclosed 24 regular public schoolsand threespecial education

centersduringher three-and-a-half yearsaschancellor, assertingtheneed to savemoney in areasof decliningenrollment.

Overall student enrollment in thedistrict did not fall duringher tenure; rather, asin other ÒreformÓcitiesand elsewhere,

it continued to shift from regular public to charter schools. Charter schoolsenrolled 38 percent of D.C. public school

studentsby thetimeRhee left in the2010Ð2011school year, up from 30 percent when shearrived (Levy 2012a). At
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FIGURE B

District of Columbia Public SchoolsÕ enrollment; all, traditional public, and public
charter schools, from 1998Ð1999 to 2011Ð2012

*Excludestuition students

Source: AuthorsÕ analysis of audited enrollment data for DCPS traditional and public charter schools, 1998Ð2012 (Levy2012a)

thesametime, thedeclinein regular public school enrollment that had been thetrend prior to RheeÕsarrival leveled off.

The result was a net total increase of over 4,000 students during RheeÕs tenure, as illustrated in Figure B.

In alignment with theGAO reportÕsfinding that key DCPSdecisionsweremadewith insufficient public input, aPew

research study concluded that the closures happened too quickly and without community input, generating distrust

(Samuels 2011).Moreover, while Rhee said that thestudents in theschools slated for closure were struggling, when

their schoolswereclosed, thestudentswent, on average, to schoolswith even lower test scoresand lower oddsof making

Òadequate yearly progressÓ (AYP), as required under federal No Child Left Behind guidelines (Levy 2011b).

Theprojected cost savings that Rhee had cited likewise failed to materialize. An audit of theschool closuresmade in

2008found that Òtheactual cost to thecity of shuttering the23schoolswassteep: $39.5million,Óquadrupletheinitial

reported cost of $9.7million (Gartner 2012a). Unanticipated costsincluded additional moving expensesbeyond those

initially accounted for, 2010demolitionsof two elementary schools, patrolling of closed schools, transportation of stu-

dents to further-away schools, and, heftiest of all, Òcapital asset Ôimpairment lossesÕof $21.8million, or thenear-total

loss of the value of eight buildings when they were no longer used asschools.Ó

And while thecurrent chancellor, Kaya Henderson, and Mayor Vincent Gray have announced plans to close dozens

moreschools, it will behard to do so because, among other problems, young children will haveno safe (or reasonably

fast) way to get to their new schools(Scott 2012).24 Many of theschoolsclosed in thefirst round werecloseto others
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that provided a viable alternative, but that is no longer thecase; with duplicative neighborhood schools now closed,

schoolsareincreasingly farther from studentsÕhomes. Thedistrict providesschool busesonly for special education stu-

dentswhose Individualized Education Programs(IEPs) require it; other studentsbeyond walking distance takepublic

transportation, payinghalf thenormal fare. Most schoolsarenot near subway stations, and busroutes, designed princip-

ally to bring workersdowntown, arenot set up to servestudents. Transportation isexpensivefor familieswith multiple

children or with young children whoseparentsneed to ridewith them. Thecombination of distanceand cost impedes

attendance, particularly for secondary students, who havefarther to travel, and teachersreport that studentssometimes

fail to attend for lack of busfare. For thosealready disengaged, theadded barriersmay tip thescalestoward dropping

out altogether. Themayor and chancellor should assesstheseconsiderationsasthey target additional schoolsfor closure.

Charter schools. Another aspect of thereform platform is increased access to charter schools. Asdocumented above,

the proportion of DCPS students served in charter schools was on the rise before Rhee arrived and continued to

increase during her time in office. However, while Rhee and Mayor Fenty had envisioned using their authority over

DCPS to reopen the closed public schools as charter schools, they did not do so. Rhee did turn over operations of

two high schoolsto New York-based charter operator Friendsof Bedford: Dunbar High School in 2008and Coolidge

High School in 2010.Shealso transferred management of Stanton Elementary School in Ward 8 to Philadelphia-based

charter organizer Scholar Academies in 2010 (Turque2010b).

When theoverhaul of Stanton wasannounced in June2010,Washington Post education writer Bill Turquenoted that

Stanton, along with five other schools to be ÒreconstitutedÓfor failing to make ÒAdequate Yearly ProgressÓunder No

Child Left Behind, Òha[d already] undergonewavesof federally mandated improvement and restructuringÉ [yet four

of the six] had not met annual progress benchmarks for at least seven yearsÓ (Turque2010a).

Noneof thethreeschoolsturned over to charter operatorsimproved their performanceunder new charter management,

and, in fact, both high schoolshave since been reconstituted again for very poor performance. Coolidge High School

Òtook [a] significant tumbleÓin test scoresunder thefirst year of Bedford management, with math scoreson thecityÕs

Comprehensive Assessment System (CAS) down 17 points and reading scores down 15 points from 2010 to 2011

(Lerner 2011).At Stanton Elementary, reading scores dipped from 13 percent proficient into the single digits after

Scholar AcademiesÕtakeover, and Ò[o]nly 9 percent of the135Stanton studentstested wereproficient or better in math,

essentially unchanged from 2010Ó (Lerner 2011).

In December 2010,theWashington Post reported that Dunbar Senior High School Òwill get new administrators and

extrasecurity thisweek to quell violenceand disorder, two yearsafter theschool wasplaced under aprivatemanagement

team by former chancellor Michelle A. RheeÓ(Turque 2010b).25 LaTanya Cherry, president of the Dunbar parent-

teacher-student association (PTSA), wasamong thosewho called for theresignation of Bedford chief executiveGeorge

Leonard, whose autocratic approach and disdain for input was noted in thePost article.

At Bedford Academy [in New York City], hesaid, discipline included theautomatic suspension of any male

student who cursed or disrespected a female. LeonardÕsapproach wasalso less than parent-friendly. According

to aNew York Timesprofile, heoncetold an audience: ÒJust stay out of my way and let mecreatethescholar,

because youÕre usually the problem. IÕll see you at graduation.Ó (Turque2010b)
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Central offi ce growth. In addition to pledging to improve teacher and principal effectiveness through replacement,

Rheecameinto officevowing to paredown what shecalled theexcessivesizeand inefficiency of DCPScentral adminis-

tration (DeBonis2007).Whilethereareindicationsthat thecentral officerunsbetter in somerespects, such asincreased

responsivenessto parentsand teachers, it hasgrown even larger than when Rheearrived, and moreexpensive. Central

officetotal staff, which had increased 17percent, from 535full-timeemployees(FTEs) in 2003to 626in 2007,roseby

another 20percent, to 775,by thetimeRheeleft in 2010(Levy 2012b).26 And thenumber of central officeemployees

making $100,000or more, which had grown from just 10 in 2003to 35 in 2007,shot up to 99 by thetimesheleft

(Levy 2012b).27

New York City: Merit pay failed while school reshuffling produced mixed results

In New York City, a large-scalemerit pay experiment proved afailure, and thecombination of closing ÒfailingÓschools

and opening new ones produced mixed results, with charters and new small schools potential, but controversial,

bright spots.

Test-based teacher evaluations. Unlike Washington, D.C., New York City has yet to formally employ student test

scores as a basis for firing individual teachers, though it has incorporated them into decisions about tenure, which

has been granted less frequently in thepast few years (Fleisher 2012a). However, test scores have been used in other

decision-making processes, including both merit-based teacher bonuses and targeting schools for closure.

From 2007to 2010,New York City spent $50 million on awards to teachers whose high-needs elementary, middle,

and high schoolsmadestrong progressin raising student test scores. In 2011,however, thecity announced that it was

endingtheprogram after aRAND study, commissioned by thecityÕseducation department, confirmed Òmountingevid-

encethat all thosebonuseswerenÕt having much of an effectÓ(Sparks2011).TheSchoolwidePerformanceBonusPro-

gram (SPBP), a joint initiativeof theNew York City Department of Education and thecityÕsteachersÕunion, explored

theuse of bonus pay as a means to Òmotivate educators to change their practices to ones better able to improve stu-

dent achievementÓ(Marsh et al. 2011,xix). Although it avoided someof thepitfallsassociated with merit bonusesfor

individual teachers, theresultsdisappointed officialswho had backed theprogram. Specifically, SPBP did not improve

student achievement in any gradelevel, had no effectson school progressreport scores, had mixed resultsin creating the

circumstancesthat foster success, and did not producetheintended effectson teachersÕreported attitudesand behaviors

(Marsh et al. 2011,xxvii).

In their discussion of potential explanationsfor thelack of impact, theresearchersrejected thenotion that theprogram

had too little timeto produce effects, but they noted bumpsin the implementation process that might have limited

theprogramÕs impact. They also cite broad research findings indicating that Òthere could be a flaw in theunderlying

theory of action of SPBP and school-based pay-for-performanceprogramsmoregenerally. Assomehaveargued in the

past, motivation alonedoesnot improveschoolsÓ(Marsh et al. 2011,xxviii). Finally, already high levelsof pressure to

improve student test scores from other accountability systems likely made this one lesspotent.

School closuresand new small schools. Student test scoreshavealso been ameasureused to target aschool for closure

due to poor performance. During theperiod explored in this report, schoolswere labeled Òpersistently low-achievingÓ

if they posted low student test scoresand/or graduation rates. Theexact criteriawerenot alwaysclear, however, astest

score or graduation rate increases in someschoolsslated for closure were much higher than those of thecityÕsschools
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overall (Cramer 2011).Someschools fought off closureonly to be targeted again thefollowing year. Under thestateÕs

No Child Left Behind waiver plan, thenumber of targeted schools in New York City has nearly doubled, with 123

Òpriority schoolsÓnow slated for closureby 2015unless they dramatically improve their low graduation ratesand test

scores (Cromidas and Decker 2012).

Between 2002and early 2012,theNew York City Department of Education closed 140schools, Òall of which served

thestudentswith thehighest needsÓ(Ansari 2012).28 About 15percent of thosewerelarge, comprehensivepublic high

schools that were broken up into smaller, themed schools. Indeed, between 2003and 2005,Bloomberg created 100

Ònew, small and academically rigorousÓsecondary schoolsacrossthecityÕsfiveboroughs(Goldstein 2010).(Bloomberg

and Klein also oversaw theestablishment of roughly 100new charter schools, asdiscussed in more detail later in this

section.) Thesmall schoolsdid not havespacefor all of thestudentsfrom theclosed high schools; many studentswent,

instead, to other, large comprehensive high schools.

Theclosurescombined with thecreation of new, smaller schoolscreated decidedly mixed resultsasmeasured by high

school student outcomes. A 2005New York Timesanalysisfound thegraduation and collegereadinessratesof students

in thesmaller high schoolsÒwereno better and, in somecases, worsethan thoseof larger schoolsÓ(Santos2005).Recent

research found morepositiveimpactsfrom newer small schools, but mixed outcomesfor thecityÕsstudentsand schools

overall, and raised questionsabout whether thesmall schoolscan be replicated citywide. A report by three New York

University professors found that newer small schoolsshow much greater gains in achievement than their first-genera-

tion counterparts(Schwartz, Stiefel and Wiswall 2011).And a2012MDRC study funded by theBill & MelindaGates

Foundation, which compared studentswho won entrancethrough alottery with thosewho did not, found strong pos-

itiveoutcomesfor studentswho moved to thenew, smaller schools(Bloom and Unterman 2012).Theseincluded a10

percentage-point increasein theshareof ninth-gradestudentson track to graduate(from 48.5percent to 58.5percent)

and a7.6percentage-point increasein collegereadinessin English, though no increasein math, asreflected in Regents

exam scores(Bloom and Unterman 2012,Table1, 4). TheMDRC report also found that thenew smaller schoolswere

able to provide students with a unique set of resources.

[M]ost were founded with community partnerswho offer students relevant learning opportunities inside and

outsidetheclassroom and provideschool faculty with additional staffingsupport and resourcesduringstart-up.

For example, a law firm providesinternshipsand embedsreal-world examplesin thecurriculum for theUrban

Assembly School for Law & Justice; and theUrban Assembly New York Harbor School isgrowing oneof the

largest oyster beds in the region.29 (Bloom and Unterman 2012,2)

Extrastaff and other resourcesalso enabled theschools to focuson theintensivepersonal teacher-student interactions

that proponents of small schools see as likely contributors to thosegains.

A lessrigorousstudy conducted for theNew York DailyNewscompared test scoresfor studentsin fivepoverty categories

in new versusolder schools, rather than comparingthosewhodid and did not win entrancein thesmall school lotteries.

The Daily Newsfindings contradicted those of MDRC: ÒOf the 154 schools, nearly 60 percent were found to have

lower [reading test] passing rates than the average school in the respective poverty groupÓ (Huffington Post 2012).

These discrepancies in student outcomes across two reports highlight the potential to manipulate state and city test

scores, and theneed to interpret them cautiously. Becauseany test scoresused to grade teachersor schoolsbring with
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them incentives to raise scoresby teaching to thetest, narrowing thecurriculum, etc., they should alwaysbe assessed

skeptically. NAEP scores, which are unavailable for comparisons between types of schools, such as new and older

schools, or chartersversustraditional public schools, are theonly truly reliablebasisfor comparison.30 New York City

NAEP scores, and changes in them over this period, are discussed in ÒThe reformshave not improved student out-

comesÓ section later in thisreport.

LetÕsassumefor amoment that thebetter outcomesin thesmaller high schoolsreported in theMDRC study arereli-

able, and that the comparison employs equivalent student populations. The benefits reported in the MDRC report

would need to beassessed against theimpact of thechangeson thewell-being of themajority of students, who arenot

enrolled in thesmaller schools. In particular, it is important to include any impact on studentswho moved to other,

perhapsnot better, schools. As of 2007Ð2008,thenew small schools served roughly one in five New York City high

school students; 239,000of the297,000total attended other schools. Asoneanalysisof theschool closureand opening

policiesnotes, Ò[m]ost of thestudentswhowould haveattended theclosed high schoolswerenot admitted to thesmall

schools that replaced them. Instead, most of these students were enrolled in other large comprehensive high schools,

which consequently becameacademically overwhelmed, makingthem additional targetsfor closureÓ(Urban Youth Col-

laborative 2011,9).

A 2009report by TheCenter for New York City Affairsassessed thebroader, district-wideimpactsof thesmall schools

and found that students who were not enrolled suffered real harm.

An analysisof 34 largehigh schools in Brooklyn, Manhattan and theBronx (defined asthosewith more than

1,400studentsin 2007Ð08)found that 26 saw their enrollmentsjump significantly asother high schoolswere

closed. Enrollment increasesranged from 150to more than 1,100students. Of these26 schools, 19 saw their

attendancedeclineand 15 saw their graduation ratesdeclinebetween thefall of 2002and thespring of 2007.

Fourteen saw both attendance and graduation rates decline.31 (Hemphill and Nauer 2009,35)

Criticsof school closurescontend not only that they aredetrimental to studentsbut that themechanismsemployed to

determineclosuresareunfair becausethey fail to account for inequitiesin school resources. Historically, amajor source

of inequity hasbeen thelack of qualified, experienced teachersin schoolsserving low-incomestudents. A recent report

by theSchott Foundation for Public Education found that Community School Districtsin New York City with higher

poverty rateshad fewer experienced and highly educated teachersand lessstableteachingstaffs. Asistruein low-income

districtsacrossthecountry, thispattern resultsin theleast qualified and experienced teachersservingstudentswhohave

thegreatest needs. Thereport describesa pattern of Òeducation redlining,Ówith resources, staffing, and opportunities

varying by race, incomeand neighborhood, and noted, too, that Ò[t]he teacherswho areexpected to perform miracles

are paid the leastÓ (Holzman 2012,11).

A 2011report by theUrban Youth Collaborativeassessing student outcomesamong students in thehigh schools that

had completed phase-out since2000noted that Ò[t]hestudentswho attended the21 closed high schools, almost all of

whom were Black and Latino, had significantly higher needsand were much more academically under-prepared than

thestudentsacross thecityÕsschool system,Óasmeasured by eligibility for free lunch, English language learner status,

being over-age for grade (generally synonymouswith having been held back in grade at least once), and being below
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ÒBut for tens of thou-
sands of children who
live in the purgatory of
schools marked for
closing, boasts of an
education revolution
bring little comfort.Ó

gradelevel in reading and math (Urban Youth Collaborative2011,6). Theevidencealso showed that theclosureswere

seemingly intentional.

Instead of intervening aggressively to help the lowest performing schools improve, theDOE has consistently

neglected to provide thecomprehensiveguidanceand supports that struggling schoolsneed. Reports from the

NY State Education Department (SED) on 17 schools identified by the state as Persistently Low Achieving

(PLA) found that at least 14 of theschoolswere not provided theassistance from theDOE necessary to raise

student achievement. Furthermore, SED reviews of the11 schools currently implementing the federal trans-

formation model found that theDOE had largely not met their commitment to guideand support theschool

transformation plan. (Urban Youth Collaborative 2011,7)

Unlike theprocessin someother cities, school closuresin New York City aregradual, so studentsand teachersremain

in a school marked for closure for several yearsbefore it isclosed. Newsreportsover thepast few yearsdescribing the

reactionsof staff and studentsin schoolstargeted for closuredepicted absorption of thehighest-risk studentsfrom other

schoolsthat had recently closed and rapid lossof staff and other resources. Asearly as2007,in CanarsieHigh School in

south Brooklyn, targeted for closure, Òteacherssaid that asother largehigh schoolsin southeast Brooklyn closed, Carn-

arsiebecameadumping ground for struggling students. Administratorssaid theschool becameovercrowded, with not

enough resourcesÓ (Medina2007).

Recently, Legacy High School for Integrated Studies in Manhattan gradually lost staff, electives, and afterschool pro-

gramsasit shut down. Thefather of a19-year-old special education student described thedamagedoneto hisdaughter

when theschoolÕsonly social worker wasexcessed (Powell 2012b). Asthereporter noted, ÒSo far, officialshaveclosed

140schools, which they routinely describeasfailing, and replaced them with smaller schoolsand charters, which they

routinely describe as making Ôhistoric gains.ÕPerhapsthis is so. But for tens of thousands of children who live in the

purgatory of schools marked for closing, boasts of an education revolution bring littlecomfort.Ó

Among those caught in the middle were likely the students in the 21 high

schoolsassessed by theUrban Youth Collaborative, wheredischargeand dro-

pout ratesÒskyrocketedÓbetween theyear aschool wasslated for closureand

the year it closed: from 25 percent to 70 percent at Taft High School, and

from 33 percent to 55 percent at Morris High School. Across all of the

schools, of 32,961studentswho attended during thoseyears, 5,612dropped

out, 8,089werestill enrolled when theschool closed, 9,668weredischarged,

and 9,592 graduated (Urban Youth Collaborative 2011, 6). SeeFigureC.

Asillustrated in thetop panel of FigureD, annual reportsby New York CityÕs

Independent Budget Office(IBO) comparinghigh schoolsslated to beclosed

with all high schoolsillustratethechallengesfaced by theformer, includingsubstantially higher percentagesof poor stu-

dents (77.1percent versus67.2percent), black (40.4percent versus31.6percent) and Hispanic (55.4percent versus

39.2percent) students, and over-agestudents(10.3percent versus6.1percent) (IBO 2012b). Oneexception isEnglish

languagelearners(ELL), whocomprised nearly thesameproportion in each typeof schoolÑ13.7 percent in schoolsto

be closed, versus 12.2 percent overall.
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FIGURE C

Outcomes for 32,961 students at 21 NYC high schools closed since 2000

Note: Thischart focuseson 21high schoolsthat had been phased out and closed and had reported full student outcomedatabetween 2000,when theNew YorkDepart-

ment of Education announced the first school closings, and June 2009,when the Urban Youth Collaborative launched itsstudy. The outcomesshow what happened to

the 32,961 students during the four years their school was being phased out.

Source: AuthorsÕ analysis of Urban Youth Collaborative (2011,6)

Dropped out: 5,612

Still enrolled: 8,089

Discharged: 9,668

Graduated: 9,592

School closuresdid not only affect high school students. There issubstantial evidencethat New York City schoolstar-

geted for closureÑb oth primary and secondaryÑ wereÒset upÓto fail, and that theclosureprocessitself hurt students

enrolled in theschools. As thebottom panel of Figure D illustrates, while elementary and middle schools slated for

closurehad fewer ELL and Hispanic studentsthan thecity averageÑ8.4 percent versus15.7percent, and 31.1percent

versus40.7percent, respectivelyÑt hey had higher percentagesof poor students(86.2percent versus78.1percent), over

twiceasmany black studentsÑ63.2 percent versus28.0percent, and virtually no whitestudents, just 2.0percent com-

pared with the city average of 15.2percent.

LikeRheeÕssuccessor Henderson, Bloomberghaspromised moreschool closuresbeforeheleavesofficein 2013(Epstein

2012).However, heexperienced a setback in June 2012,when an arbitrator ruled against his plan to close 24 more

schoolsunder thefederal turnaround process, replacinghalf thestaff and reopening theschoolswith new programsand

personnel (Baker 2012).

Chartersand co-location. Asstated earlier, Bloombergand Klein oversaw theestablishment of roughly 100new charter

schoolsduring their joint control of thecityÕsschools, often employing thecontroversial practiceof Òco-locatingÓnew

charter schools in the same building as existing public schools.32 At an April 2012city council hearing, Education

Committee Chair Robert Jackson testified that co-locations were disruptive to learning: ÒProblemscan arise such as

Outcome Students

Dropped
out 5,612

Still
enrolled 8,089

Discharged 9,668

Graduated 9,592
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FIGURE D

Challenges confronting New York City schools, all schools vs. schools slated
for closure

Note: Over-age refersto studentswho are older than the expected age for that grade; normally this indicatesthat the student hasbeen retained in grade one or more

times. Poor students are those who are eligible for free or reduced-pricemeals.

Source: Independent Budget Office(2012b)
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overcrowding, unsafehallways, inadequateresources, friction over shared space, and aclimateof mistrust and conflictÓ

(Cromidas2012).

Observers also haveraised concerns about inequities in resources for public schools sharing buildings with charter

schools. For example, criticsclaimed that studentsand teachers in Eva MoskowitzÕsSuccessAcademy Charter Schools

receive more resources, space, and favorable treatment than public school students and teachers sharing thebuilding

(Powell 2012a). Themeritsof such claimsare difficult to assess, given limited access to detailed data, and thegreater

shareof expensivestudentsÑv ery low-incomestudents, English language learners, and thosewith other special needs,

in particularÑi n regular district schoolsthan in charter schools. However, a2010report by New York CityÕsIndepend-

ent Budget Office, which employed sophisticated methods to estimate per-pupil funding for students in three differ-

ent typesof New York City schools(traditional public schools, charter schools located in public school buildings, and

charters located independently), found that charters co-located in public school buildings had the highest per-pupil

funding (Domanico and Smith 2011).It estimated theÒvalueof thesavingsfrom co-locating for thesecharter schools

on facility, utility, and school safety costsÓ at $2,712 per pupil.

Moreover asanother report, by two RutgersUniversity professors, found, theadded fundswerenot distributed equit-

ably; there wasno evidence that schools receiving facility ÒsubsidiesÓhad higher student needs, and thuscosts (Baker

and Ferris2011).But thereal disparitiesappear to be far greater. The2011report discovered that largeprivatedona-

tionsgreatly expanded thepublic-charter school funding gap. Whilefunding, likeother aspectsof charter schools, var-

ies tremendously, the researchers found that a small cluster of charter schools had funding substantially higher than

the district average and that twoÑK IPP Academy and Opportunity CharterÑspent over $25,000per pupil. These

levelsof spending wereenabled by largegrantsfrom foundationssuch astheBill & MelindaGatesand Walton Family

foundations.33 When comparisonsweremadebetween charter and nearby public schoolsthat servesubstantially more

low-incomeand special-needsstudents, thedifferenceswerestark. Per-pupil spending at thepublic A. Philip Randolph

school, $14,123,was comparable to nearby Harlem Link charter, $13,105,but the former serves a student body in

which 81 percent qualify for free lunch and 12 percent are English language learnersversus70 percent qualifying for

freelunch and just 1 percent ELL at Harlem Link. At Samuel Stern public school, where86percent of studentsqualify

for free lunch and 19 percent areELL, per-pupil spending is$12,476.At nearby Harlem Day charter school, with 62

percent of studentsqualifying for free lunch and no ELL students, per-pupil spending was$19,632(Baker and Ferris

2011,24).

In May 2011,theUnited Federation of Teachers(UFT), theNAACP, and other organizationssued to stop school clos-

ings and the co-location of schools. The New York City Parents Union also filed a lawsuit, asserting that the NYC

education department Òcontinues to push public school parents into a privately managed school system where many

chartersperform worsethan thepublic schoolswhile failing to servetheir fair shareof studentswith special needsand

English LanguageLearnersÓ(New York City ParentsUnion 2011).Whiletheoverall dataon charter school enrollment

show that charter school studentsaremorelikely to below-incomeand minority than their public school peers, regular

public schoolsserve thelowest-incomestudentsand themost-expensivestudents(English language learnersand those

with special needs):

Charter and public schoolsservevirtually thesameshareof studentseligible for freeor reduced-price lunch (75.6

percent at charter schools versus 75 percent in district schools in 2010Ð2011),but district schools serve slightly
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more of the poorest students (67.6 percent versus 65.2 percent free lunch), and fewer reduced-price lunch stu-

dents (7.4 percent versus 10.4percent) than do thecityÕs charter schools. Compared with district schools in the

samecommunity school district (CSD), fewer than athird of charter schoolshavean equal-or-higher percentageof

subsidized-lunch-eligible students (Merriman et al. 2012,25).

Citywide, charter schools serve a lower proportion of special-needs students (students with IEPs), 12.9 percent

versus14.4percent, with much larger gapsin theK-8 years in which thevast majority of charter schoolsoperate.

Thisgap also holdsregionally: 23 percent of charter schoolsareat or below the10th percentilewith respect to stu-

dents with IEPs in the same community school district (Merriman et al. 2012,26Ð27).

Thecharter-public gap is much larger for English language learners; thecityÕs regular public schools serve nearly

three timesasmany ELLsÑ15 percent of thestudent bodyÑasdo thecharter schools, whereELLsmakeup just

5.8 percent of the student body (Merriman et al. 2012,28).

While they servemoreAfrican American studentsthan comparabledistrict schools, charter schoolsservefar fewer

Hispanic studentsthan district schoolsin their CSD. Citywide, charter schoolsare30.9percent Hispanic, whereas

district schoolsareover 40 percent Hispanic, and 40 percent of charter schoolsareat or below the10th percentile

in the same CSD in enrollment of Hispanic students (Merriman et al. 2012,29).

Chicago: Neighborhood school replacement increased instability but not performance

Firing hiring, and rewarding teachers. During DuncanÕs eight-year tenure, Chicago Public Schools laid off 1,300

teachers, citing budget shortages. CPSnever provided teacherswith thehearing required for dueprocess, and in Octo-

ber, 2010,agroup of teachers, including 749who had tenure, won adiscrimination suit against CPS. In acomplaint

supported by University of Chicago research, theteachersalleged that they werebeing replaced with lessexperienced,

younger, and whiter teachers(de laTorreet al. 2012).U.S. District JudgeDavid H. Coar held that CPShad violated

therightsof over 1,000tenured Chicago teachersand ordered thedistrict to work with theunion to recall them. He

noted that most of the laid-off teachers had not received unsatisfactory reviews (Ahmed 2010).

This loss of teachers has been exacerbated by a high rate of teacher turnover that is especially problematic in schools

serving low-income minority students. According to a 2009 University of Chicago report on teacher instability in

Chicago, Òthese[seemingly average] one-year stability rateshideasobering statisticÑw ithin fiveyears, thetypical CPS

school loses over half of its teachers. Many schools turn over half of their teaching staff every three yearsÓ(Allens-

worth, Ponisciak, and Mazzeo 2009,1). In 100 mostly low-incomeminority schools, turnover waseven higher, with

theschoolslosingone-fourth or moreof their teachersannually. Becausecomparabledataareunavailablefor prior years

or for other urban districts, it isimpossibleto determinewhether thisrepresentsan increasein theturnover rateduring

DuncanÕs tenure, or whether the rate is higher or lower than in other large city school systems.

At thesametime, recognizing thesharp inequities in thedistribution of qualified, effective teachersacross lower- and

higher-income schools, Duncan employed a multifaceted strategy to improve the quality of the CPS teacher pool.

Changes included giving schoolsmorecapacity to hireearlier, in an effort to make them morecompetitivewith their

suburban counterparts in attracting better teachers, and assessing which teacher-preparation programswereproducing

thebest teachers, so that CPScould recruit from them. An ArizonaStateUniversity report also notesDuncanÕslaunch of

amarketingcampaign to better brand CPSschoolsand new pipelineprogramsto attract strongnew teachers, including
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theestablishment of job fairsto bring together principalsand prospectiveteachers, and offersof higher starting salaries

for those new teachers. These efforts appear to have paid off; while the state of Illinois overall had modest but sig-

nificant improvements in teacher qualifications, driven by improvements in thelowest-performing schools, ChicagoÕs

gains were much greater. According to the report, ÒOn average, teacher qualifications in Chicago schools were more

than onestandard deviation lower than they werein schoolsin all other locales,Óbut thesharp increasein scoresamong

ChicagoÕs schools Ònarrowed the gap in average teacher qualifications between Chicago schools and schools in non-

urban localities in Illinois by approximately 30% during thesix-year period [from 2001Ð2006]Ó(DeAngelis, White,

and Presley 2010,10Ð11).

So, unlike other policies implemented during DuncanÕs tenure, these changes disproportionately benefited the cityÕs

highest-risk and neediest students.

In termsof teacher qualifications, Chicago schools showed noteworthy average improvements from 2001 to

2006in all but its most economically-advantaged schools, none of which fell into the top quartile statewide.

Moreover, theimprovementsweregreatest in itshighest poverty and highest minority schools, which resulted in

amoreequitabledistribution of teacher qualificationsacrossschoolswithin Chicago itself. (DeAngelis, White,

and Presley 2010,13)

This improvement was the result of both a 70 percent decline in thepercentage of teachers lacking full certification

and a one-third standard deviation improvement in the average teacher ACT score. The researchers attributed these

improvementsto acombination of national pressureunder No Child Left Behind to placemorehighly qualified teach-

ersin low-incomeschoolsand classrooms, state-level effortsto maketeaching in schoolsand on subjectswith shortages

more attractive through alternative certification, higher standards for thestate licensure exam, and DuncanÕs Human

Capital Initiative. Thelatter, launched in 2001,consisted of threecomponents: recruitment (particularly credited with

fostering improvement), district human resource operations, and talent management.34

A smaller teacher-improvement initiative championed by Duncan proved less successful. Though ChicagoÕs federally

funded merit-pay program wasdesigned quitedifferently from that of New York City, it, too, had disappointingresults.

TheChicago Teacher Advancement Project (Chicago TAP) placed lessemphasison bonusesand awarded smaller ones,

and it included astrongcareer ladder and teacher improvement component. Nevertheless, after two years, Chicago TAP

showed no effect on student test scoresor teacher retention, themain objectivesof theprogram (Glazerman and Seiful-

lah 2010).A final report on theprogram after four yearsalso found no impact on student achievement, though there

was some increase in school-level teacher retention (Glazerman and Seifullah 2012).

School closures, selectivemagnets, and turnarounds. In 2004,Chicago PublicSchoolsÕCEO ArneDuncan and Mayor

Richard Daley announced the Renaissance 2010reform program, which had at its core a focus on closing ÒfailingÓ

schools and replacing them with better schools, including charter and selective-enrollment magnet schools.35 (Later

in his tenure, Duncan continued to close schoolsbut also shifted to a turnaround strategy for someschools, keeping

students in 11 troubled schools but changing theentire staff, including theprincipal and all teachers (Hill 2010)).36

WhileDuncan closed schoolsthat CPSdeemed Òfailing,Ómorerecently, CPShascited underenrollment asareason to

close more schools in 2013Ð2014(Caref et al. 2012).Research shows that these test-score-based closuresexacerbated

instability and alienated parents, without improving overall student or school performance.
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From 2001 to 2008, CPS under DuncanÕs leadership closed dozens of ÒfailingÓelementary and high schools and

replaced them with (nonunionized) charter, contract, performance, and military schools(Dillon 2009and Lipman and

Gutstein 2011).A 2009report from theCivic Committeeof theCommercial Club of Chicago, afounder and leading

supporter of Renaissance2010,concluded that theinitiativehad spurred littleprogresstoward itsstated goals: ÒMost of

ChicagoÕsstudentsdrop out or fail. Thevast majority of ChicagoÕselementary and high schoolsdo not preparetheir stu-

dentsfor successin collegeand beyondÓ(Civic Committeeof theCommercial Club of Chicago 2009,2). Researchers

from theConsortium for Chicago School Research (CCSR) at theUniversity of Chicago confirmed this lack of pro-

gress. Their 2011study found that most of thestudentswho transferred to different schoolsasa result of theclosures

did not improve their performance (Luppescu et al. 2011).
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An earlier CCSR study found that school closingsunder theRenaissance2010initiativehad almost no effect on student

achievement becausemost elementary school studentswho weredisplaced by closing schoolstransferred from onelow-

performing school to another. Whiletherewerevery few high-performing schoolsto receivestudents, theÒsmall num-

ber of studentswhotransferred to academically strongreceivingschoolsand found supportiveteachersmadesignificant

gainsÓ(de la Torre and Gwynne 2009).37 The2011CCSR researchers also attributed someelementary school prob-

lemsto theclosingand openingof many schoolsunder Duncan (Hood and Ahmed-Ullah 2011).Studentsexperiencing

multiple closures and their schools were particularly negatively affected: ÒCPS transferred somestudents in theMid-

south [areaof thecity] to asmany asfour schoolsin threeyearsasthedistrict closed oneschool after another. Receiving

schools were also destabilized by the influx of dislocated studentsÓ (Lipman and Gutstein 2011,20).

Additionally, how, why, and whereschoolswereclosed and reopened hasexacerbated existing gapsin student achieve-

ment. As in New York City, there have been allegations that Chicago schools closed for low performance were not

provided with theresourcesneeded to succeed, and thusÒset up for failureÓ(Lipman and Person 2007,6). A Chicago

TeachersUnion report, for example, noted that nineof the10 CPShigh schoolswith thelowest Educational Planning

and Assessment System (EPAS) scoresweretargeted for drastic action, despitethefact that Òthetest isgiven in Septem-

ber of studentsÕfreshman year, [so] high schoolshavepractically no impact on how students fareon the[test]Ó(Caref

et al. 2012,11).(EPASisathree-part system CPSemploysto assessstudentsÕcollegereadiness. It usesACT test scores,

which are a widely accepted benchmark.)

Thereport also pointed out that theschoolstargeted for drastic action wereintensely poor (in all but one, over 90 per-

cent of studentsqualify for subsidized school meals) and overwhelmingly black (in all but one, thestudent body isover

95 percent African American). Yet no CPSpolicy seeksto ameliorate theseroot causesof low achievement, thereport

noted (Caref et al. 2012,11). Indeed, TheCCSR report warned that high schoolswerebeing ÒsaddledÓwith incoming

freshman classes Òwoefully unpreparedÓfor the rigors of college preparatory work (Luppescu et al. 2011).Instead of

improving neighborhood schools, CPShasreplaced them with charter schools, akey focusof Renaissance2010,which

raised $47 million through 2009 for these new schools.

Thispattern of school closings(correlated with race- and income-based achievement gaps) wasaccompanied by declin-

ingparental and public input in education policy decision-making. Whiletheright balancebetween parent control and

input from other decision-makersisadmittedly difficult to determine, thereplacement of an elected school board with

one appointed by themayor seemsto have swung thependulum too far toward outside input. Asa 2011report pro-

duced by the Collaborative for Equity and Justice in Education at the University of Illinois at Chicago asserted,

ChicagoÕs mayor-appointed board is comprised of elite decision-makers who are neither representative of the

student population of CPSnor directly accountableto thepublic. Board structuresand processesseverely limit

public input in decisions. The Board is composed primarily of corporate executives, while the district is 92

percent studentsof color and 86 percent low-incomestudentswhosecommunitieshaveno role in school dis-

trict decisions. This isproblematic becauseperspectivesand knowledgeof parents, educators, and studentsare

essential to good educational decision-making. It is evident that community members feel that the Board is

unresponsive to their input and concerns. Parentshave felt it necessary to take extrememeasures to be heard,

including candlelight vigils, marches, campouts in front of Board headquarters, a hunger strike, and a recent

43-day occupation of a school field house to get a long-needed school library. (Lipman and Gutstein 2011,3)
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FIGURE E

Chicago Public SchoolsÕ high school enrollment, white and non-poor students, overall
vs. in selective-enrollment magnet schools, 2010Ð2011

Note: Non-poor students are those who are not eligible for free or reduced-pricelunch.

Source: AuthorsÕ analysis of Lipman and Gutstein (2011)

Sh
ar

e 
of

 s
tu

de
nt

s

9.0%

14.0%

25.3%

43.5%CPS

Selective

White Non-poor
0

10

20

30

40

50%

Most school closureswere in gentrifying black and Hispanic neighborhoods, asdemonstrated by thesharp increase in

housing pricesin theseneighborhoods(Lipman and Gutstein 2011,21).At thesametime, many of thenew selective-

enrollment magnet schools were opened in neighborhoods that were either gentrifying or affluent. Because the new

schools did not admit all students from ones that were closed, however, thecombination of closures and new school

openingsleft many studentswithout anearby option. ChicagoÕseight selective-enrollment high schoolsarevery limited

in their reach; only one in 10 CPS high school students attends them. Furthermore, they do not represent theCPS

student body. AsFigureE shows, theCPShigh school student body asawholewas9.0percent whiteand 14.0percent

non-low-incomein 2010Ð2011,while theseselectivehigh schoolswere25.3percent whiteand 43.5percent non-low-

income (Lipman and Gutstein 2011,13).

Thesedataalso demonstratethat, for thesmall number of low-incomestudentswho attend them, benefitsof selective-

enrollment high schoolsincludenot only theenhanced curriculum and resourcesthey provide, and thestronger teachers

they likely attract, but also a more integrated student body. Numerousstudieshaveshown that thisadvantage, which

isvery rarewithin CPSand most urban districts, benefitsminority and low-incomestudentsin particular (Kahlenberg

2012;Rothstein and Santow 2012).Thepertinent questions, then, includewhether theselectiveschoolsserveasuffi-

ciently largenumber of studentsto makeareal difference, and whether their addition hashad negative impactson the

district as a whole that counter the benefits they confer to the students who attend them.

Type CPS Selective

White 9% 25.3%

Non-poor 14% 43.5%
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As schools are closed, more students have to travel long distances to get to their new schools. Among charters that

opened under Renaissance 2010,theshare of elementary school students who commute six miles or more increased

from 9 percent in 2004to 13 percent in 2008;over thesameperiod, theshareof high-schoolerscommuting that dis-

tance increased from 10 percent to 15 percent (Lipman and Gutstein 2011,20). This change is partly to blamefor

increasing youth violence and gang activity in Chicago neighborhoods, since closures disrupt Òsafe routesÓand other

antiviolencestrategies(Steinberg, Allensworth, and Johnson 2011).Indeed, community organizersand parentsprotest-

ing school closings warned the city that these shifts could lead to greater gang violence (Ryan 2012).In September

2009,aspikein violenceat Fenger High School after studentsweretransferred therefrom aschool that wasturned into

a selective-enrollment military academy led to the highly publicized death of astudent.

Awareof thedisruptionscaused by theschool closings, Duncan added asecond strategy in 2006to improveeducational

opportunities for low-incomestudentsÑc omprehensive school turnarounds. He began to work with theprincipal of

one of thecityÕs high-performing selective-enrollment schools, Jones College Prep, to establish a network of low-per-

forming schoolstargeted for special assistance, specifically replacement of theentirestaff followed by intensivetraining

(Hill 2010).Thisnew network built on thework of theindependent Academyfor Urban School Leadership, established

in 2001.In addition to extensivetraining for new staff, ChicagoÕsOfficeof School Turnaround hasprovided Òongoing

management of theschool É [and] ongoingand extensivetechnical assistanceand coachingon theschool level.ÓInitial

results include improved attendance in someschools, improved student behavior, and an increasing number of high

school students on track to graduate.38

Charter schools. Charter schoolsdecreased segregation for somestudents, but, asin New York City, co-location proved

disruptive, and systemic costs werehigh.

While theoverall composition of charter and traditional public school studentsissimilar with respect to raceand eth-

nicity, poverty, and school performance, black and Hispanic students experience greater racial diversity and thus less

segregation in charter schools than in traditional public schools. As discussed earlier, research shows that integrated

schools confer substantial benefits, especially for minority and low-incomestudents. However, these benefits are also

conveyed by nonselectivemagnet schools. And magnetsdo not requirethedifficult application process, including par-

ent contractsand often long essays, that many charter schoolsuse; assuch, they do not Òselect outÓthehighest-needs

students(Caref et al. 2012).Asdiscussed later in thesection on student outcomes, magnetsfar outperform their charter

school counterparts among comparable student bodies.

Moreover, as in New York City, preferential treatment for somecharter schoolshasnegative impactson other schools

and on theentiresystem. For example, becausecharter schoolsareallowed to decidewhereto operate, CPSforcesneigh-

borhood schoolsto sharefacilitieswith acharter and sometimesaseriesof chartersaschartersmovefrom onespaceto

another in search of thebest option (Caref et al. 2012).Also, thecity haspaid to rehabilitatebuildingsdeemed unusable

for students in neighborhood schools.

Charters also benefit from sweetheart facilities deals, often after a traditional public school has been closed

and thebuilding turned over to a charter operator. CPSroutinely leasesbuildings to charter operators for the

bargain-basement market rate of $1 per year. At least thirty-three charter campusescurrently benefit from $1

leases. (Caref et al. 2012,23)
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The bottom line: Highlighted reforms in the three cities produced upheaval,
overshadowing smaller promising programs

Students, parents, and teachers in all three cities experienced substantial churn as their neighborhood schools were

closed, experienced teacherswerefired, new and often lessexperienced teachersreplaced them, and studentswereforced

to take longer, sometimes dangerous routes to school.

Indeed, in Washington, D.C., teacher turnover washigher under Rheeand IMPACT than ever before, but apparently

not duelargely to theelimination of bad teachers, but rather to an increasein voluntary exitsby experienced teachersas

well as to their ÒexcessingÓ and replacement by novices.
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The cumulative evidence suggests that districts seeking to substitute novices for experienced teachers, and to close

schoolsin order to savemoney or attain better outcomes, should beskeptical regardingpromised gainsand awareof the

substantial harms that can result.

School closures based on test-score-based labels of ÒfailureÓcan decrease, rather than improve, odds of student and

school success. All three districts failed to protect their most at-risk students from thedamage that can occur due to

school closures; thosestudentsexperienced moreupheaval and lesssupport in theprocessand lost ground asa result.

For example, in both Washington, D.C., and Chicago, studentsended up in schools that, on average, had lower test

scoresthan those they left. In all threecities, closuresaffected black and low-incomestudentsdisproportionately, with

New York CityÕs neediest students suffering a gradual loss of staff and other resources as their schools wereclosed.

In all three cities, reformers worked to bring more middle-class students into their districts. However, the degree to

which schoolsgrow more integrated, which would benefit minority and lower-incomestudents, especially, remainsto

beseen. Currently, thenew studentsarelargely clustered in asmall group of charter and/or selective-enrollment schools.

Moreover, test scorechangesoccurringamid shiftingdemographicsmust beinterpreted with an even moreskeptical eye

than usual. Asdiscussed later, thesmall gainsin NAEPscoresin Washington, D.C., appear to haveresulted largely from

new, higher-scoring studentsentering thesystem, rather than actual improvementsoccurring among existing students

of any racial or socioeconomic group.39

Charters, a core component of thereform agenda, have both positive and negative aspects, but they do not solve the

broad set of problemsconfronting low-incomestudents, and to theextent that somecharters are doing substantially

better, discovering how and why they aredifferent is important.40 Likemany of thesmall and magnet school benefits

however, someof the charter benefits may not be replicable. For example, using funding to extend school days and

provide enriching extracurricular activities may not be feasible in larger numbers or based on public school budgets.

Parent contracts and commitments cannot necessarily be rendered from most parents, nor are all parents capable of

providing theconsistent support that benefitssomecharter school studentsdisproportionately. Noneof this is to dis-

paragethereal gainsmadeby somecharter school students, but rather, to caution that such benefitsareunlikely to be

available to thebroader student body and, particularly, to theminority of studentswith thegreatest needs, very few of

whom are currently served by charters.

Of coursethechangesfocused on hereÑt est-score-based decisionson teachersand schools, closuresof ÒfailingÓschools,

and expanded access to chartersÑw ere not theonly ones made. But they drew most of theattention, leaving other,

much morepromising policieswithout theresourcesto expand. In Chicago, for example, theRenaissance2010initi-

ative eclipsed and to someextent impeded thesuccessesof other, often more effective, reforms, according to Barbara

Radner, who heads the Center for Urban Education at DePaul University.

There has been some good and some bad in Renaissance 2010,but overall it wasnÕt the game changer that

people thought it would be. É In someways it has been more harmful than good because all theattention,

all thefunding, all thehopewasdirected at Ren10 (sic) to thedetriment of other effectivestrategiesCPSwas

developing.Ó (Banchero, Germuska, and Little2010)

Oneof theseeffectivebut overlooked strategiesgrew out of ArneDuncanÕsrecognition that thecity washaving ahard

timeattracting thestrong credentialed teachersthat disadvantaged studentsparticularly need. So heimplemented aset
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of strategic recruitment and support policies. Researchersdocumented their successwhile Duncan wasstill CEO, yet

thesepolicieshavebeen absent in his federal efforts. Indeed, both Race to theTop and No Child Left Behind waivers

emphasize test-based strategies to evaluate those teachersalready in schools, with a major goal of firing those deemed

Òineffective.Ó Teacher credentials are often dismissed as meaningless, with value-added scores seen as the proper metric.

In all threecities, thefocuson thethreemain reformsappeared to divert attention from theneed to addresssocioeco-

nomic factorsthat impedelearning. With student eligibility ratesfor freeor reduced-pricemealsof 67percent in Wash-

ington, D.C., 72 percent in New York City, and 77 percent in Chicago in 2010,child poverty hasbeen a significant

factor contributing to low student test scores and graduation rates in these three cities (NAF 2009Ð2010).41

Asnoted earlier, Klein and RheetakeaÒno excusesÓtone, dismissing thisfactor, but other reform leadershaveacknow-

ledged theneed to alleviatesomepoverty-related obstaclesto learning. For example, at theAmerican University forum

on education reform in 2012,Duncan noted that early childhood education wasahigh priority and asmart investment,

and Chicago Mayor Rahm Emanuel declared that Òthereisno greater investment than after-school programs, especially

at high school, for their safety and [studentsÕ] own personal development Ðathletic, academic or artisticÓ(American

University 2012).Theother panelists, including Mayor Bloomberg, agreed. Yet thesecitiesÕpolicy agendaslargely side-

lined evidence-based strategies shown to have potential to narrow income-based opportunity gaps.42 These strategies

include the afterschool programs that Emanuel noted, which avert learning loss in out-of-school hours; early child-

hood education that improvesschool readiness; health clinicsthat reducechronic absence; and full-servicecommunity

schools, which bring together theseand other resourcesto addressmany opportunity gapsassociated with growing up

poor. Yet, whileDuncan did support community schoolsasCEO of CPS, hismain emphasiswastesting children who

had entered kindergarten already behind their better-off peers, and using the results of those scores to close schools,

among other policies.

Though evidencepointed to improvementsfor low-incomeDCPSthird graderswho had attended quality pre-K pro-

grams, Rheedid not mention that factor, but rather credited IMPACT and other reform componentswith any gains.

Indeed, among her early policy initiativeswasonethat impeded accessto that program, contradicting theintent of the

expansion passed just beforeher arrival to makepre-K availableto all students. BloombergÕs2012budget, which called

for cuttingafterschool and summer programsfor morethan 47,000children, would haveheralded thefifth straight year

that hecut child careand afterschool programs. Added to prior cuts, thebudget would have resulted in 90,000fewer

children having access to theseprogramsthan in 2009.A strong, organized advocacy campaign worked to avert these

cutsby focusingmediaand publicattention to theissueand workingwith key city council membersto restorethecuts,

at least temporarily (Ursula Helminski, personal communication 2012).43 While fiscal realities forced budget choices,

deep cuts to a relatively small line item suggest that afterschool was not truly seen as a high-priority investment.

The reforms have not improved student outcomes
Thereformshave increased instability for students, teachers, and schools, with low-incomecommunities bearing the

brunt. Asnoted, thiswassomewhat intentional; thereformersbelieved that schoolswereso bad that only real disruption

could change them enough to fix them, and thisstrategy inevitably led to churn. Thefundamental question, then, is

whether thisdisruption brought about real improvementsfor thestudents. If so, then thereformsfulfilled their prom-

ise, though perhapswith theneed to improve stability. As this section documents, however, thedisruption seemsto
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FIGURE F

District of Columbia Public SchoolsÕ 4th-grade reading scores, by race and ethnicity,
NAEP, 2003Ð2011

Note: Graph shows scores for odd-numbered years; lines interpolate points in-between.

Source: AuthorsÕ analysis of National Assessment of Educational Progress data (Levy2012c)

haveoffered few gainsfor thelow-income, minority, and other high-needsstudentsthat thesepoliciessought to benefit.

Indeed, in many respects, predicted outcomes went in theopposite direction: Test scores increased less than in other

cities or in periods prior to the reforms, and already large achievement gapsgrew.

Washington, D.C.: Race and income-based achievement gapsgrew

UsingDC ComprehensiveAssessment System (DC CAS) data, Chancellor Rheeand Mayor Fenty claimed major gains

for all subgroupsof students during their short control of DCPS from 2007 to 2010(District of Columbia Public

Schools 2010).Reliable data from the National Assessment of Educational Progress, combined with a more careful

exploration by subgroup of thetest scoredata they presented, showsthat their claimswereexaggerated, and that some

students most in need of a boost lost ground.

Asillustrated in FigureF, averagefourth-gradeNAEPreadingscoresof white, Hispanic, and black studentsrosein the

four year period beforeRheecameto Washington, D.C., but havesince leveled off or reversed; since2007,scores for

black studentshavebeen stagnant, while those for whiteand Hispanic studentshavedeclined slightly. Thiscombina-

tion of changeshasslightly narrowed therace-based gap, but, again, only becauseof stagnant or declining scores, not

gains (Levy 2012c).

Beforeand during RheeÕstenure, eighth-gradereading scoresdeclined among all student subgroups, asseen in Figure

G. White and Hispanic student scores dropped much more than black student scores, which shrank theblack-white
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FIGURE G

District of Columbia Public SchoolsÕ 8th-grade reading scores, by race and ethnicity,
NAEP, 2005Ð2011

Note: Graph shows scores for odd-numbered years; lines interpolate points in-between.

Source: DCPS National Assessment of Educational Progress data (Levy2012c)

gap but enlarged thewhite-Hispanic gap. Thiscontrastssharply with large, urban districtsoverall, and with thenation

asawhole: At both of thoselevels, all threesubgroupsgained ground, with Hispanicsgaining themost: six pointsfrom

2005to 2011both in large, urban districts (from 243 to 249)and nationally (245 to 251),closely followed by black

eighth-graders, whogained fivepointsin large, urban districts(240to 245)and six pointsnationally (242to 248),and

whitesgaining theleast: threepointsin large, urban districts(270to 273)and acrossthenation (269to 272).Asares-

ult, gapsnarrowed acrosstheboard (NCES2005band 2011b). (Throughout thisreport, DCPSNAEPscoresarefrom

data from D.C. budget consultant Mary Levy, who includes both regular public school studentsÕand charter school

studentsÕscores in her calculations. Webelieve that thesedataareoptimal, because they represent thevast majority of

DCPSstudents. However, they arenot perfectly comparablewith theNAEPdatafor large, urban districts, which come

from Trial Urban District Assessment reports, which do not alwaysinclude charter school studentsÕscores. Thisdoes

not, however, change any trends or ultimate findings. For example, TUDA data for DCPS confirm DCPS studentsÕ

relative lack of gainscompared with their peers in other cities, asshown in FigureG; indeed, TUDA datawould have

shown a larger drop in scores for DCPSstudents. In theAppendix tables to this report, we present both TUDA and

Levy data for DCPS, compared with large, urban district data.)

One bright spot before and through RheeÕs tenure was a small increase in ÒproficiencyÓÑthose demonstrating skills

abovethebasic levelÑamongblack eighth-graders, from 8 percent in 2005to 10percent in 2011.44 Unfortunately, this

wasaccompanied by amuch larger drop in proficiency for whitestudents, from 77percent to 63percent, and asmaller

decrease, from 18 percent to 14 percent, for Hispanic students (Levy 2012c).
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FIGURE H

District of Columbia Public SchoolsÕ 4th-grade math scores, by race and ethnicity,
NAEP, 2003Ð2011

Note: Graph shows scores for odd-numbered years; lines interpolate points in-between.

Source: DCPS National Assessment of Educational Progress data (Levy2012c)

Math scoresoften risemoreeasily than reading scores, which proved to bethecasein D.C. Public Schools, asdemon-

strated in FigureH. Fourth-grademath scoresimproved among all student groupsfrom 2003to 2011;however, black

students gains were less than half their white peersÕgains, so themath gap among black and white fourth graders in

2011was60points, up from 55when Rheetook officein 2007,at which point thegap had been narrowing for several

years (Levy 2012c).45

In eighth grade, thegap in 2011wasnearly as large, 59 points, down substantially from 70 points in 2003.However,

thegap shrank only because black students lost substantially less ground (two points) than their white peers, whose

scores dropped by 13 points.46

Asin reading, therewasan increasein theshareof studentsdeemed ÒproficientÓin math. Both whiteand black fourth-

gradestudentsgained real ground though, again, black studentsmadeonly half thegainsof their whitecounterparts.

Asaresult, thegap widened, from 68percent in 2007to 73percent in 2011.Amongeighth-graders, both groupsmade

real gains between 2005and 2011,though thegap stayed nearly thesame(68 percent in 2005versus 69 percent in

2011),and thepercentageof black studentswho wereconsidered proficient grew only from aminiscule3 percent to 9

percent, still fewer than one in ten (Levy 2012c).

NAEP data enable researchers to track scores for students who are eligible for free or reduced-price lunch, and thus

low-income, and compare those scoreswith studentswho are ineligible (not low-income). Asshown in Figure I, the
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FIGURE I

District of Columbia Public SchoolsÕ 4th-grade math scores, all and by income group,
NAEP, 2003Ð2011

Note: Low-income students are those who are eligible for free or reduced-price lunch.Graph shows scores for odd-numbered years; lines interpolate points in-between.

Source: DCPS National Assessment of Educational Progress data (Levy2012c)

gap in scores between these two groupsof studentsÑt he income-based achievement gapÑi ncreased even more than

thegap acrossracial groups. Thegap in NAEP math scoresbetween low-incomeand non-low-incomefourth-graders

grew from 21 points (200 for low-incomeversus221non-low-income) in 2003to 39 points (211 low-incomeversus

250non-low-income) in 2011.Thegap wasvirtually unchanged in thefour yearsbeforeRhee, when both groupssaw

modest increases, but grew dramatically from 2007to 2011,when low-incomestudentsgained fivepoints, versustheir

wealthier peersÕ dramatic 21 points(Levy 2012c).

The gap between poor and non-poor eighth graders also increased substantially, although this was due to real

gains for both groups, with non-low-incomestudents reaping double the increases of their low-incomecounterparts

(Levy 2012c).

Reading scoreswere, again, lesspromising: Whilenon-low-incomefourth gradersposted real gainsbetween 2007and

2011,low-incomestudentsgained just onepoint, resulting in agap, shown in FigureJ, that grew from 32 to 46points

in just four years.

Low-incomeeighth-gradersalso did not improvetheir reading, whiletheir higher-incomepeersposted small gains, res-

ulting in a gap that grew more modestly, from 24 to 31 (Levy 2012c).

The average gains by DCPS students in both reading and math from 2007to 2011,during a period of little or no

progressamong low-incomestudents, could beexplained by disproportionate improvements in high-incomestudentsÕ
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FIGURE J

District of Columbia Public SchoolsÕ 4th-grade reading scores, all and by income
group, NAEP, 2003Ð2011

Note: Low-income students are those who are eligible for free or reduced-price lunch.Graph shows scores for odd-numbered years; lines interpolate points in-between.

Source: DCPS National Assessment of Educational Progress data (Levy2012c)

schools. Another explanation is that, rather than gains among a (minority) group of higher-incomestudents, DCPS

had an influx of new higher-scoring, higher-incomestudents, who account for much of thesegains. If so, then reforms

enacted under Rheemight not even account for thegainsseen by thosehigher-incomestudents. Thedataclearly affirm

thissecond explanation. In fourth grade, for example, overall math scoresincreased from 214in 2007to 222in 2011,

or 3.7percent. Among black students, who constitute thevast majority of thestudent body, however, theincreasewas

just 1.9percent (from 208to 212),and similarly small among Hispanics. Gainsamong whitestudents, who constitute

a small minority of thestudent body, wereno bigger (from 263to 272,or 3.4 percent), so theonly explanation isan

influx of higher-scoring (whiteand high-income) students. Fourth-gradereading scoresmakethiseven clearer: average

(scale) scoresrosefrom 198to 201,or by 1.5percent. Amongboth whiteand Hispanic students, scoresfell by 3 points

over theperiod, and they remained at 191among black students. If two groupslost ground, and themajority wasstag-

nant, only new students could account for the small overall gain.

WhileNAEPistheonly truly reliablesourceof year-to-year comparableinformation, other teststhat arenot independ-

ently reliablebut that illustratedifferencesalonggeographical linesreveal asimilar pattern. Studentsin schoolsin wards

7 and 8 (thelowest-incomewardsin thecity) trailed their Ward 3 peers(who livein thewealthiest area) in reading and

math passratesby marginsof 41 to 56 percentagepointson the2011DC CASexams. AsWashington Post education

reporter Bill Turque wrote, this gap hadnÕt budged:
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FIGURE K

Income-based 8th-grade reading test score gaps, 2005 and 2011, Washington, D.C.,
vs. other large urban and all districts

Note: The income-based gap is the difference between test scores of low-income students (those eligible for free or reduced-price lunch) and non-low-incomestudents.

Source: National Center for Education Statistics (2005b and 2011b)
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[In] Ward 8 elementary schoolsÉ 28 percent of studentsread at proficiency level or better, down about 2 per-

centagepointsfrom 2010.That level isalmost identical to thepassrate in 2007,when then-Mayor Adrian M.

Fenty (D) took control of the city school system. (Turque2011b)

Ward 3 elementary schools had an 84 percent pass rate, for a gap of 56points.

Whiletheincome-based gap in eighth-gradeNAEPreading scoresincreased by just onepoint at thenational level and

two points in other large, urban school districts from 2005to 2011,it more than doubled in Washington, D.C., as

illustrated in FigureK.

After two years of declines between 2009and 2011,citywide scores on the DC Comprehensive Assessment System

rose very slightly in 2012for mathematics, but were flat for reading (Chandler and Brown 2012).And while charter

schoolshad slightly higher scores than public schools, their gainswere smaller, and their reading proficiency rates fell

slightly. In 2012,these small gains left 46 percent of regular public school students and 55 percent of charter school

studentsproficient in math, and just 44percent and 49percent, respectively, proficient in reading(Mahaley 2012).The

reported scores were not broken down by race or income, which makes it impossible to assess impacts on subgroups

of students. Moreover, asdiscussed earlier, thisreport treatsnon-NAEP test scoresasalessvalid sourceof information,

given incentives to teach to testsand otherwise boost scoresdue to thehigh stakesattached to them. One interesting
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finding that wasnot subject to manipulation, however, was that, acrossethnic and incomegroups, third-graderswho

had participated in prekindergarten programs outscored their non-pre-K peers (Mahaley 2012).47

High school graduation ratesin DCPSweredecreasing beforeRheearrived. Between the2001Ð2002and 2007Ð2008

school years, theNCES-published Òaveraged freshman graduation rateÓÑtheestimated percentageof ninth-graderswho

graduated four years laterÑfo r DCPS dropped 12.4percentage points, from 68.4percent to 56 percent.48 This was

much lower than both thenational averageof 75 percent and large, urban district averageof 65 percent in 2007Ð2008

(thelatter of which wasdown four percentagepointsfrom 2001Ð2002).In other words, graduation ratesdropped much

more sharply in theyears preceding RheeÕs arrival in Washington, D.C., than in other large, urban districts. DCPSÕs

graduation rate rose thefirst year of RheeÕstenure (2008Ð2009)to 62.4percent, but asmore recent comparable data

areunavailable, neither theDCPStrend during her tenurenor comparisonsto other districtscan beassessed.49 While

thesedatahavelikely fluctuated dueto changesin how they arecalculated, and, asdiscussed below, graduation ratesare
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FIGURE L

Average NAEP test score gains from 2003Ð2011 in 10 large, urban school districts

Note: The barsreflect test score gainsfrom 2003to 2011averaged acrossreading and math for both fourth and eighth grades. The 10large, urban districtsshown are

thoseparticipating in theNAEPTrial Urban District Assessment (TUDA) in 2003.TUDAusesNAEPscoresfrom arepresentativesampleof studentsin large,urban districts

with high proportions of low-income and minority students. TUDA began in 2002 with six districts and had 21 as of 2011.

Source: Haimson 2012
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notoriously hard to usefor valid city-to-city or year-to-year comparisons, thecityÕsgraduation rateseems, at best, to be

returning to the low level of a decade ago, with no overall gains over the past 10 years.

New York City: Nine years of market-based reforms failed to improve test scores or
narrow achievement gaps

In March, 2012,Mayor Bloomberg repeated his claim that the achievement gap between white/Asian students and

black/Latino studentsin New York City public schoolshad been halved between 2003and 2011(American University

2012).Actually, averaged acrossstatereadingand math test scoresin thefourth and eighth grades, theachievement gap

had stagnated; it wasvirtually identical in 2011(25.8percentagepointsor 0.73of standard deviation) to its2003level

(26.2percentagepointsor 0.74of standard deviation), and not statistically significantly different.50 Indeed, Columbia

University professor Aaron Pallas, whocalculated theactual sizeof thereduction in thegap (of 1 percent), pointed out,

ÒThecareful reader will notethat themayor hasthusoverstated thecut in theachievement gap by afactor of 50Ó(Pallas

2012b).51 Another study that compared NAEP test scoregains from 2003to 2011averaged acrossreading and math

in fourth and eighth gradesfound New York City to besecond to last, ahead only of Cleveland, among the10 TUDA

districts, asillustrated in FigureL, with again of only 4.3points(Haimson 2012).Theaveragelargedistrict gained 8.8

points over this period, with Atlanta gaining the mostÑ15.3 points.52

School
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Average
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Thegap failed to shrink partly because white fourth-graders gained three times as much ground as their black peers

between 2005and 2011,asshown in FigureM. Indeed, thisgap grew by 6 percentagepointsduring thoseyears, versus

aslight decreasein thesamegap in large, urban districtsoverall. Theincome-based gap for that agegrew by even more,

also bucking both national and urban trends during theperiod.

Bloomberg made similarly exaggerated claims regarding the cityÕs public school studentsÕÒproficiencyÓon state test

scores. When theNew York StateDepartment of Education recalibrated thescores, however, thegainsvanished, and the

proportion of studentspassing thestate reading test fell from 68.8percent to 42.4percent, and from Òan astonishing

81.8percent to adisappointing54percent in mathematicsÓ(Ravitch 2010).Again, NAEPscoresconfirm unimpressive

gains. Between 2003and 2011,average NAEP math scores in New York City public schools rose 8 points in fourth

grade and 6 points in eighth grade between 2003and 2011,gainssimilar to those in thenation asa whole, and half

thesize, at theeighth-gradelevel, of gainsin other large, urban districtsthat did not engagein similar reforms(NCES

2011a).53

AsFigureN illustrates, New YorkÕseighth-gradestudentsimproved at ratessimilar to thoseof their urban counterparts

in reading; between 2005and 2011,thecityÕswhitestudentsgained just two points(versusthreein large, urban districts

on average), while thecityÕsblack studentsgained seven points(versusfive in large, urban districtson average). These

gains slightly narrowed the black-white gap in the city, but not enough to counter growing gaps in other subjects

and grades.
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FIGURE M

New York City 4th-grade reading scores, by race, NAEP, 2005 and 2011

Note: Graph shows scores in 2005 and 2011; lines interpolate in-between years.

Source: National Center for Education Statistics (2005b and 2011b).

One definite bright spot in the New York City data come from graduation rates, which increased sharply under

Bloomberg and KleinÕs leadership, according to data tracked by thecity. While just under half (46.5percent) of the

cohort of 2001(classof 2005)graduated in four years, that share rose to just over 60 percent for thecohort of 2007

(classof 2011)(NYC DOE 2012).Themost recent nationally collected data for New York City found similar gains,

though thedifferent method of calculating national dataproduced alower overall percentage: 56.9percent of theclass

of 2008graduated, an increaseof 11percentagepointsfrom 46percent for theclassof 2005(NCES2005aand 2010a).

It isunclear, however, what impact, if any, theBloomberg/Klein reformshad on graduation rates. TheNational Center

for Education Statisticstracksgraduation ratesfor the100largest urban districts(someof which, such asMontgomery

County, Md., arenot cities). The11 percentage-point averageincreasein New York CityÕshigh school graduation rate

from theclasses of 2005to 2008is consistent with the12 percentage-point increase in graduation rates for the100

largest urban districtsin thesameperiod, and it still left New York City well below the65percent averageclassof 2008

graduation ratefor thosedistricts(NCES2010b). It isalso important to beawareof critical caveatspertinent generally

to claimsregarding high school graduation rates. Due to differences in definitions, graduation requirements, and data

collection and calculation methods, such dataareproblematic, especially when used to makecomparisonsover timeor

acrossstatesand districts. For example, New York includesGED completersin itsdefinition of ahigh school graduate,

whereastheU.S. Department of Education doesnot, which islikely onefactor in thedifferencebetween city and fed-

eral recorded rates. Researchershavealso found that administrativedataareoften ÒjumpyÓacrosstheyearsfor reasons

that they do not fully understand (Roy and Mishel 2008).Other issues include disproportionate ÒdischargesÓby race
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FIGURE N

New York City 8th-grade reading scores, by race, compared with large, urban district
average, 2005 and 2011

Note: Large,urban districtsarethoseparticipating in theNAEPTrial Urban District Assessment (TUDA),which usesNAEPscoresfrom arepresentativesampleof students

in large, urban districts with high proportions of low-income and minority students. TUDA began in 2002 with six districts and had 21 as of 2011.

Source: National Center for Education Statistics (2005b and 2011b)
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that may inflategraduation ratesby Òpushing at risk studentsout of schoolÓand not counting them asdropouts(Jen-

nings and Haimson 2009).

Thereislegitimatedisagreement regarding thedegreeto which charter schoolsimprovetheir studentsÕachievement, rel-

ative to comparablepublic schools. Two rigorousstudiesfound substantially better outcomesfor studentswho gained

admittancevia lottery to city charter schoolscompared with outcomesfor their peerswho werenot admitted. One, a

Stanford University Center for Research on Education Outcomes(CREDO) study of New York City charter schools

that employed Òcomposite virtualÓstudents from Òcompetitor traditional public [feeder] schoolsÓfound benefits of

charter school attendanceacrossalmost all student groups, including low-incomeand minority students, both African

American and Hispanic (CREDO 2010,2). However, two caveats apply to such findings. First, as described earlier,

NYC charter schoolsgenerally receivemorefunding than comparablepublic schoolswhileserving fewer hard-to-teach

students. Second, as emphasized in this paper, state standardized test scores, the unit of measurement used in the

CREDO study, areeasily manipulated. If charter schoolsfocusmoreon test preparation than their peer neighborhood

publicschools, thiscould account for some, even all, of thedifferencein test scores. BecauseNAEPscoresfor New York

City are not available by charter versuspublic school, as they are in Washington, D.C., and since thetypeof analysis

conducted by theConsortium on Chicago School Research (Luppescu et al. 2011)to alleviate someof thepotential
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biasesof Illinoisstate testshasnot been done in New York City, these resultsmust be interpreted through that skep-

tical lens.

TheCREDO researchersthemselvescautioned that it isalso impossibleto infer much from thefinding that New York

City charter schoolshaveno impact on studentsreceivingspecial education services. Becausethehighest-needsstudents

are least likely to enroll in charter schools, and thus make up a relatively small share of the student body, any find-

ingsare likely skewed in favor of charter school benefits; i.e., findingsof equal impact may actually bemasking poorer

outcomesfor higher-needsstudents. TheCREDO study found asimilar lack of impact for English language learners.

Finally, students retained in gradedid not benefit in reading from being in charter schools, and had poorer outcomes

than their public school counterparts in math.

Thesecond of thestudies to find benefits for charter school students, an earlier 2009study funded by theNational

Center on School Choiceat Vanderbilt University, estimated that, Òon average, astudent whoattended acharter school

for all of grades kindergarten to eight would close about 86 percent of theachievement gap in math and 66 percent

of theÔScarsdale-HarlemÕachievement gap in EnglishÓ(Hoxby, Murarka, and Kang 2009,IV-I). It also reported that

studentswho attended charter high schoolswereroughly 7 percent morelikely to earn aRegentsdiplomafor each year

in that school, and that their Regentsscoreswould beabout 3 pointshigher for each year spent in theschool (Hoxby,

Murarka, and Kang 2009).Theimpactson studentsvaried quiteabit acrossschools, enabling theresearchersto assess

potential mechanismsdriving student gains. Among thepolicies associated with charter school success were a longer

school year (two and ahalf weekslonger than regular public schools); moretimedevoted to English during theschool

day (which isalso longer than that of traditional public schools, by roughly 90 minutes); asmall rewards/small penal-

tiesdisciplinary policy; teacher pay based in part on performance or duties; and a mission statement that emphasized

academic achievement versusother goals. Charter schoolsalso differed from public schoolsin offering Saturday classes

that may beoptional or mandatory, and thevast majority of charter school studentsattended schools that offer after-

school programs. Roughly half of charter schoolsemployed parent contractsthat set expectationsregardingattendance,

on-time school arrival, homework, and other issues.

In his review of the study, however, economist Sean Reardon issued several caveats regarding these findings. These

includethemisuseof test scoredatafrom aprior year that may render moot thepurported randomization provided by

thelottery; inappropriateextrapolation of impactsthat may overstatecumulativebenefits; aweak standard for statistical

significance that suggests true differences where none may exist; and theomission of ineffective charter schools from

thedistribution such that therangeof effectivenessmay beskewed. In general, Òtheresultspresented appear to overstate

the cumulative effect of attending a charter schoolÓ (Reardon 2009,1).

The2011Rutgersreport on funding disparitiesalso called someof thereported charter school benefits into question.

Disputing the CREDO findings, the researchers asserted that,

controlling for aschoolÕs[English Learner] enrollment, itsfree-lunch enrollment, itslocation and itsenrollment

stability, NYCÕschartersdid not do better, and arguably did worse, in termsof their studentÕs(sic) test scoreout-

comes. Contrary to pressaccountsof NYC charter school successat raising student achievement, our analysis

found no statistically significant differences in charter versusnon-charter school performance (level, not gain)
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for grades4, 6 and 7, and charter school test performance lower than that of non-charter schools in grade5.Ó

(Baker and Ferris 2011,17)

However, their methodology appearsto belessrigorousthan that employed by theCREDO researchers, with compar-

isonsof scoresversusgrowth apotential weakness. In sum, thereisfairly solid evidencethat NYC charter schoolsconfer

studentsan advantage in growth and/or proficiency, but thisadvantage isnot ashigh ashasbeen reported in previous

studies. Moreover, becausethey spend moremoney per student, whileeducating fewer hard-to-teach and expensivestu-

dents, relative to regular NYC public schools, this overall advantage in effectiveness is likely small.

Finally, assuming findingsof slightly higher test scoresand/or graduation ratesamong charter high school studentsare

valid, thisdoesnÕt necessarily translate into thegoal of collegereadinessemphasized by reformers: Only 10.2percent of

2010Ð2011charter school graduates were deemed Òcollege readyÓbased on NYC Department of Education progress

reports, versusover twice asmany, 26.9percent, among regular district school graduates (Merriman et al. 2012,21).

District studentsin non-charter schoolswerealso slightly morelikely to enroll in college(51.3percent) compared with

their charter school peers (48.8 percent).54

Asevidenceof theimportanceit placed on collegereadiness, thecity instituted school report cards, gradingeach school

from A to F, with A and B having Òthe highest percentage of students who took college-level courses, did not need

remediation classesupon graduation and went to collegewithin four yearsof enteringhigh school,Óaccording to aNew

York Timesanalysis. Thegap between that goal and thecityÕscapacity to reach it via thereforms, or even to faithfully

report it, however, is evident; even among A schools (a few of which graduated the vast majority of their students),

only asmall minority of studentswereÒcollege-readyÓ(Santos2011).Also, according to NYC DOE reportsof schoolsÕ

Òcollege and career readiness index,ÓÒcollege readiness was much higher in what theDOE calls ÔtraditionalÕschools,

thosethat predateMayor Bloomberg. In thoseschools, 30 percent of studentsgraduated collegeready, compared with

20 percent in the Bloomberg-era schoolsÓ (McAdoo 2012).55

Chicago: As achievement gaps grew, African American students fell further behind, and
college readiness remained disappointing

Although studentsmadesomeprogressin both reading and math during ArneDuncanÕs2001Ð2009tenureasCEO of

Chicago Public Schools, therace-based achievement gap increased, with whitestudentsmaking slightly moreprogress

than Latino students, and black studentsfalling behind all other groups(Luppescu et al. 2011).TheChicago Consor-

tium on School Research (CCSR), a respected institution that has studied reformsand outcomes in CPS for several

decades, employed a complex statistical process to translate the Illinois Standard Achievement Test (ISAT) data into

moreconsistent and reliablemeasuresof changesin student achievement over time.56 CCSR found that, in elementary

and middle schools, in particular,

test scoresfor African American studentsimproved at amuch slower ratethan thoseof other students. Average

scoresfor African American studentsimproved slightly in math, while improving moderately among other stu-

dents. Therewerevirtually no improvements in reading scoresamong African American students, whilewhite

and Asian studentsshowed modest improvementsand Latino studentsshowed slight improvements. (Luppescu

et al. 2011,7)
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CCSRÕsmethodsenabled researchersto gaugetheimpact of test-taking and stakesattached to it on instructional prac-

tices and learning. They noted, with respect to a decline in test scores at the point at which the district switched

tests, that

[t]he decline in scores in 2006seems to be an artifact of the ways in which students were prepared for the

test. É [this decline] was driven by schools with many low-achieving studentsÑschools that were at risk of

accountability sanctions based on studentsÕperformance on the tests. These schools had strong incentives to

gear instruction specifically towardsthecontent of thehigh-stakestest, and thetypesof questionsasked on the

tests. When thedistrict switched to a different test, studentsÕperformance on thetestsdropped. (Luppescu et

al. 2011,24)

Thisconfirmsnot only that test resultstied to high stakesareunreliablemeasures, but that studentsin strugglingschools

are likely losing out on real instruction as test preparation increasingly becomes thenorm.

Theresearchersalso noted that apparent test score gainswere due to non-equivalent scoring on theISAT rather than

real change, and that CPSstudent improvement wascomparableto that of studentsacrossthestate, areality confirmed

by NAEP scores. Chicago trailed its large, urban district counterparts by about 10 points in fourth-grade math and

eight points in eighth-grade math in 2003,gapsthat narrowed very slightly to nine and seven points, respectively, in

2009.In reading, however, thegapsgrew a bit larger over that period, from six points to eight points in fourth grade

and from one point to three points in eighth grade (Luppescu et al. 2011,30). Figures O and P show that improve-

ments in Chicago Public SchoolsÕfourth- and eighth-grade reading scores from 2003to 2009were not keeping pace

with gainsin large, urban districtsover that period, asmeasured by NAEP scores, and that thistrend increased thegap

in performance between CPS and its large, urban school district counterparts.

A 2011report by theCollaborativefor Equity and Justicenoted thisconsistent gap and lack of academic improvement:

ÒTheonly placeChicago significantly leadstheLargeCitiesisin thepercent of studentsBelow-Basic in math (grade4

and 8) and reading grade 4Ó (Lipman and Gutstein 2011,14).

Indeed, a2009report by theCivic Committeeof TheCommercial Club of Chicago noted that thecityÕsschoolshad

made little progress since 2003,refuting President ObamaÕs 2008assertion that elementary school test scores during

DuncanÕsseven-year tenurehad risen 29 percentagepoints, from 38 percent of studentsmeeting thestatestandardsin

2001 to 67 percent in 2008, and similar claims by Duncan.

As recently asJanuary 2009,CPSdistributed brochuresshowing that 8th grade reading scores improved from

55%of studentsmeeting/exceeding standardsin 2004Ðto 76%in 2008.And 8th grademath scoresimproved

from 33%in 2004to 70%in 2008.But thesehugeincreasesreflect changesin the[state] testsand testing pro-

ceduresÐnot real student improvement. Thereality is that most of ChicagoÕsstudentsarestill left far behind.

Real student performance appears to have gone up a little in Chicago elementary schoolsduring thepast few

years Ð and even those gains then dissipate in high school. (Civic Committee of the Commercial Club of

Chicago 2009,2)

Adjusting for changes in testsand procedures, theCommercial Club study found that pass ratesÑt hepercent of ele-

mentary and middle school students at or above grade levelÑg rew by only about 8 points between 2001and 2008
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FIGURE O

Chicago Public SchoolsÕ 4th-grade reading scores compared with large, urban
districts, NAEP, 2003 and 2009

Note: Large,urban districtsarethoseparticipating in theNAEPTrial Urban District Assessment (TUDA),which usesNAEPscoresfrom arepresentativesampleof students

in large, urban districts with high proportions of low-income and minority students.Graph shows scores in 2003 and 2011; lines interpolate in-between years.

Source: Luppescu et al. (2011), Figure13

(Civic Committee of the Commercial Club of Chicago, 10). In high schools, the increase was almost impercept-

ibleÑju st a point and ahalf.

And to theextent that low-incomeand minority studentsmadeany gains, their concentration in lower-level skillsraises

concern that thosestudentsremain unprepared to competewith better-off peersfor schools, college, and jobs. Accord-

ing to theCollaborativefor Equity and Justicereport, Òmost of thegainsfor thesestudentswerein lower-level compu-

tation skills, rather than conceptual understanding, higher-order thinking, and problem-solving skills that would have

shown up in gainsat theÔAdvancedÕlevel. That is, to theextent therearegains, low-incomestudentsof color arelikely

acquiringvery basic skillsÓ(Lipman and Gutstein 2011,17).TheConsortium on Chicago School Research noted, too,

ChicagoÕs break with more positive national data.

Theincreasein thegap in reading and math scoresbetween whiteand African American elementary gradestu-

dents in Chicago was quite different from national trends. On the national NAEP exam, fourth grade racial

gapsclosed substantially over thecourse of [the three eras studied for this report] in both reading and math,

while eighth grade gaps were not consistently up or down. (Luppescu et al. 2011,33)
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FIGURE P

Chicago Public SchoolsÕ 8th-grade reading scores compared with large, urban
districts, NAEP, 2003 and 2009

Note: Large,urban districtsarethoseparticipating in theNAEPTrial Urban District Assessment (TUDA),which usesNAEPscoresfrom arepresentativesampleof students

in large, urban districts with high proportions of low-income and minority students.Graph shows scores in 2003 and 2009; lines interpolate in-between years.

Source: Luppescu et al. (2011, Figure13)

ÒThe increase in the
gap in reading and
math scores between
white and African
American elementary
grade students in
Chicago was quite dif-
ferent from national
trends.Ó

Finally, different types of schools fared differently, with schools that served

largely African American studentsand thosethat started out with theweakest

reading and math scores gaining the least in both subjects during DuncanÕs

tenure. Thiscontrasted with theprior erasof (and different typesof ) reforms

in Chicago, in which lower-performing schools made more progress relative

to their non-low-income counterparts (Luppescu et al. 2011, 36Ð39).57

As Figure Q indicates, to theextent theDuncan-era reformsproduced any

gains, they accrued to Asian or white students; Latino students essentially

stagnated and black students lost ground.

Despite enrolling easier-to-serve students, ChicagoÕs charter schools seem to

perform no better than comparablecity public schools. Whilemultiplestud-

ies of the charters found somewhat different outcomes, with some finding

small gainsfor specific subgroupsand othersfinding small losses, noneshowed dramatic improvementsin student per-

formance.

Chicago charter school outcomesaremixed, overall showingroughly comparableperformanceto neighborhood

schools. On average, Chicago charter high schools served fewer English language learners and low-income

BROADER, BOLDER APPROACH TO EDUCATION | APRIL 22, 2013 PAGE 57

http://www.boldapproach.org


FIGURE Q

Chicago Public SchoolsÕ elementary/middle-school reading scores (ISAT), by race and
ethnicity, 2002 and 2009

Note: Thisfigure representschangesto IllinoisStandard Achievement Test (ISAT) databy theConsortium for Chicago School Research (CCSR),which employed complex

statistical analyses to adjust the raw ISAT data for changes in text content, scoring, and other inconsistencies, in order to enable viable year-to-year comparisons.

Source: Luppesco et al. (2011), Figure17
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and special education students, and on average, Chicago charter schools replaced more than half of their staff

between 2008 and 2010. (Lipman and Gutstein 2011,3)

Moreover, to theextent that somecharter school students have done better, thegains, as in thecityÕs regular public

schools, have largely accrued to nonminority students.58

A RAND study published in 2009noted a caveat to these findings: Charter schools operating for three years or less

were thepoorest performing charter schools, and students lost more ground their first year in thecharter, potentially

making small gains (asmeasured by test scores), depending on subject or year, in subsequent years. Overall, however,

the lack of distinction between charters and traditional public schools held (Booker et al. 2009).

Moreover, while theevidenceshowsthat charter schoolshaveno overall impact on district-widestudent performance,

some studies suggest that they serve fewer high-needs students (Brown and Gutstein 2009,Caref et al. 2012).The

CREDO study that found benefits for low-incomestudents in Chicago charter schools relative to comparable neigh-

borhood schools also found disadvantages in math for Hispanic students and in both reading and math for African

American and Hispanic students(Brown and Gutstein 2009;CREDO 2009b). FigureR compareshow well ChicagoÕs

traditional public schoolsand charter schoolsservehigh-needsstudents, asmeasured by theÓvalue-addedÓperformance

score that CPSuses to determine whether a school isÒfailingÓand should be closed. Thevalue-added score measures

Race
group 2002 2009

Asian 231 238

White 230 235

Hispanic 219 220

Black 218 217
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FIGURE R

Chicago school percentile ranking on reading Ôvalue-addedÕ score, traditional public
vs. charter, by school subgroup, 2012

Note: In high-poverty schools, the share of studentseligible for free or reduced-price lunch ishigher than the district average of 85percent.The "value-added" score

measuresreading test scoregrowth but with an attempt to control for demographic factorsand prior achievement.Rankingsshow in which percentileschool subgroups

fall in the distribution of scores across all CPS elementaryschools.

Source: Caref et al. (2012,21)
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reading or math test scoregrowth and attemptsto control for demographic factorsand prior achievement. Schoolsare

ranked in order of their scores. The lower theschool falls in thepercentile ranking, thehigher its risk of closure. By

looking at the value-added percentile ranking of the various subgroupsof schools most likely slated for closure, the

figure depictshow well public schoolsslated for closure due to poor performance, asdefined by thedistrict, compare

with thecharter schoolslikely to taketheir students(Caref et al. 2012).59 AsFigureR illustrates, among thesubgroups

of schools that are intensely segregated, havehigher-than-district-averagesubsidized lunch rates, and arenon-selective

magnet schools, public schools outperform charter schools.

Asin New York City, ChicagoÕshigh school graduation ratesareabright spot. TheChicago Public SchoolsÕgraduation

rateincreased from 53percent in the2002Ð2003school year to 64percent in 2007Ð2008(NCES2005aand 2010b). A

comprehensiveanalysisaccounting for each subgroupÕsinitial rate(at thestart of theera), dischargesfrom schools, and

other factors that can impede interpreting graduation rates reliably found that rates rose for all subgroupsof students

during the last decade. African American males gained the least, but still a substantial 15 percentage points between

1991 and 2004,compared with 20 points for Latino males and 25 points for white males (Luppescu et al. 2011,

56). The rise began during the1990s, but increased dramatically during thepast decade. Interestingly, however, the

increasewasonly marginally greater in thenew schoolsopened under Duncan than in schools that had existed for 20

School type CPS Charter

Intensely
segregated 43 33

High-poverty 47 40

Random-lottery
enrollment 52 40

BROADER, BOLDER APPROACH TO EDUCATION | APRIL 22, 2013 PAGE 59

http://www.boldapproach.org


yearsor more. Moreover, Ò[d]ropout ratesat schoolson probationÑessentially all low-incomestudentsof colorÑhave

increasedÓ (Lipman and Gutstein 2011,18).

Charter schools in Chicago also havehigher high school graduation rates than regular public schools, though thedis-

crepancy may reflect anumber of factors.60 A 2009RAND study, which wasfunded by aconsortium of foundations,

found that Chicago high school students in charter schools were 7 percent more likely to graduate and 11 percent

morelikely to enroll in collegethan high school studentsin traditional public schools. Charter studentsalso had higher

ACT scores in math and reading. However, thestudyÕsauthorscautioned that these findingsapplied only to students

in charter schools serving both middle and high school students.61 Moreover, black students transferred into charter

schoolswith significantly higher math and reading scores than black studentsremaining in traditional public schools,

making it difficult to determine how much the schools contributed to their higher scores (Booker et al. 2009).

After herealized that somecharter schoolsweregraduating studentsfrom high school at higher ratesthan wereregular

CPS district schools, Duncan worked with Greg Darnieder, head of the newly-created CPS Office of College and

Careers, to establish the Department of Postsecondary Education and Student Development in 2003.62 This effort

incorporated several new initiatives to improve thetransition from high school to college and career and increase the

number of low-incomestudentsenrolling in postsecondary education. These included Ò[h]olding principalsaccount-

ablefor gettingeach student to fill out financial aid formsand apply to colleges, and givinghigh schoolscollegecoaches

to help students choose and follow throughÓ(Karp 2012a). CPS developed a new website, which provides informa-

tion and guidanceto studentsregarding high school choicesand graduation requirements; provided career and college

choices, including career and technical information; and offered to pay for collegeand scholarship opportunities. The

program iscredited with substantially increasingscholarshipsawarded to CPSgraduates, from $147million in 2011to

nearly $276million in 2012(Karp 2012a). Unfortunately, thefutureof thispromising initiativeisin question; budget

cuts have sharply reduced the resources allotted to the department.63

Other positive trendsduring DuncanÕstenure included the11 percent increase(from 58 percent to 69 percent) in the

shareof studentsentering CPShigh schoolswho take theACT exam by their junior year, and theincrease in average

ACT scores. While researchers found that an increase in thenumber of high-achieving studentsaccounts for someof

theimprovement, African American and Latino studentsÕscoresalso rose, albeit at a slower pace, leaving a larger gap.

ACT scoresincreased themost in selective-enrollment schools, second most in charter schools, and least in vocational

and general education schools, thelatter of which representsby far thelargest segment of CPShigh schools(Luppescu

et al. 2011,45).

Reportson ÒcollegereadinessÓamongCPSstudentsshowcasethecomplexity of that subject. Duncan promoted college

readinessasakey goal for low-incomeand minority students. But, likely duepartly to hisown effortsto boost studentsÕ

access to higher-level courses, many took such courses without foundational skills, and the results look dismal. The

Consortium on Chicago School Research report notes that, Ò[while thegrowth is encouraging], scores remain below

district goals for collegeand career readiness. É At thecurrent rateof increase, it would takeanother 17 yearsbefore

theaverage ACT score in Chicago reached [thedistrict average goal established by Duncan of ] 20Ó(Luppescu et al.

2011,44).
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Thereport cited several piecesof evidencethat lack of collegereadinessremainsamajor concern acrossCPS, particularly

among black and Latino students. For example, the authors noted the gap between college preparatory high school

course completion rates of white/Asian students and black/Latino students. They also found that while Òmany more

students [took] college preparatory math and science courses [during this period], É there were no accompanying

improvements in college-going outcomes.ÓWhile the percentage of students who took and passed more than one

Advanced Placement (AP) classroseto 15 percent, only about onein threeof thosestudentspassed thetest needed for

collegecredit (Luppescu et al. 2011,62).And whileAP coursepassratesincreased among all groups, studentsÕincom-

ing achievement gapswerereflected in race-based differencesin thosepassrates, which in 2008Ð2009ranged from just

over 10percent amongAfrican Americansto 16percent amongLatinos, 30percent amongwhitestudents, and over 50

percent among Asians (Luppescu et al. 2011, Figure38).

The Commercial Club of Chicago report also cited low college readiness rates as aproblem.

TheACT testsresultsshow thepercentagesof 11th graderswho meet ÒcollegereadinessÓbenchmarks(asestab-

lished by ACT) in math and scienceare tiny: 16%in math, and 9% in science; most of theseare in ChicagoÕs

few ÒselectiveenrollmentÓschools. When onelooksat thenon-selectiveenrollment high schoolsÑt hosewhich

servetheneighborhoodsof ChicagoÐthepercentageof 11th gradersready for collegeareeven lower [than indic-

ated by overall numbers]: 6.4% in math, and 2.3% in science. In many high schools, not one 11th grader is

on track to succeed in a college-level math or science course. (Civic Committee of the Commercial Club of

Chicago 2009,1)

In summary, while there have been small gains in Chicago Public SchoolsÕmath scores, virtually all of those gains

accrued to higher-income, nonminority students. Among low-incomestudents, test preparation also replaced morein-

depth instruction and enrichment that iscritical for college, career, and lifereadiness. Therewerevirtually no improve-

ments in reading, and African American students lost abit of ground. High school graduation ratesincreased, though

lessso for African American and malestudentsthan others, and no morein thenew schoolsopened under Duncan than

in older ones. Finally, whileACT test-taking and scores increased, college- and career-readinessgoalsremain a distant

goal. Someof DuncanÕs efforts to improve theodds for at-risk students in reaching college seem promising, but will

require less grandstanding and more patience than current Chicago and national reformers are demonstrating.

It ispossible, for example, that these low college-readinessnumbers in early yearsof a reform effort reflect anecessary

hurdle. Because Duncan was aware that minority studentsÕfailure to take Advanced Placement courses hurt their

chancesof enrolling in college, hepromoted AP class-taking, knowing that less-prepared studentsmight not, at least

initially, fare well, but that this was a necessary first step in remedying thegap. As discussed earlier, healso created a

new department to address someof the other barriers to low-incomestudentsÕsuccessful completion of high school

and their smooth transition to collegeand careers. Thelesson here isfor policymakersto bepatient: Improving such a

longstandingand complex problem asinadequatecollegereadinessamonggroupsof studentswhohavelacked not only

higher-order, but foundational academic skills, requiresmultiplestrategiesunfolding acrossmany years. Someindicat-

ors may even trend downward before they begin to improve.
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The reforms have not saved money
In theaftermath of the recession, states and school districts continue to struggle with fiscal crises that force difficult

choices regarding class size, the range of courses offered, teacher quality and experience, administrative capacity, and

varioussupport services. In themidst of this, deliveringquality education without harmingat-risk studentsisagrowing

challenge.

Cleveland, Detroit, and Philadelphiaareamong many citiesasserting that they will savemoney by adopting amarket-

oriented set of education reforms like those assessed in thispaper.

Whilethereformerswho led thethreecitiesexamined heredid not claim such savings, their experiencesarenonetheless

instructive. Thissection exploresthebudgetary trendsin thethreecitiesduring thereform period and comparesthem

to budget trendsacrosslargeurban districtsgenerallyÑan assessment complicated by thefact that budgetsin all three

citiesrosesubstantially over much of theperiod of thereformsbut then declined dueto therecession and itsaftermath.

An analysisof budget changesisrelevant for additional reasons. First, school closuresareoften presented ascost-cutting

measures, but asthissection shows, they do not inevitably savemoney, areality that themany other districtsplanning

to close schools should take into account.

Second, while the level of spending on education is not the main predictor of student outcomes, it is reasonable to

expect that districtsthat increasespendingmorethan otherswill reap larger-than-averagegainsfor their students. If not,

policymakerswould want to question therationalefor thespending, and to redirect it to moreefficient uses, especially

in this time of fiscal constraints.

Third, new sourcesand typesof spendingÑand conditions for their useÑhave attended these policy changes. As the

following analysesillustrate, theinflux of foundation and corporatedollars into schools in all threecitiesraisescritical

questionsregarding how democratic isdecision-making in thesecitiesand how replicablearethereformsfor other dis-

tricts considering similar policies.

Washington, D.C.: Increased spending without public and parental input produced
few benefits

In Washington, D.C., spending increased substantially, but through mechanismsthat depressed public and parental

decision-making, and to unsustainable levels. Nonetheless, as shown earlier, benefits to students were hard to detect.

During the2010fiscal year, District of Columbia Public Schoolsspent $18,667per student.64 Thiswassecond only

to New York City, which spent $19,597per student. In comparison, thenational per-pupil averagefor the2010fiscal

year was$10,615(Dixon 2012).According to themost recent data availableacross the100 largest public elementary

and secondary school districts, averageper-pupil spendingwas$12,571for the2008Ð2009school year (NCES2010a).

DCPSper-student spending from all funding sourcesroseby 27 percent in real dollars, or $3,744,between 2007and

2011.This increaseoccurred at a timewhen most other school districtswerecutting budgets in responseto thereces-

sion. Indeed, in 2011 the Center on Budget and Policy Priorities reported that, of 46 states for which state educa-

tion datacould becompared, Ò37 [provided] lessfunding per student to local school districts than theyear before, 30
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[provided] less than they did four years ago, 17 states [had] cut per-student funding by more than 10 percent from

pre-recession levels, [and four states had] reduced per-student funding by more than 20 percentÓ(Oliff and Leach-

man 2011).

Someof theincreasewasenabled by foundation grants($20million), increasesin special congressional earmarks($27

million), and federal entitlement grants($6 million).65 In 2010,theWalton, Robertson, Lauraand John Arnold, and

Broad foundations pledged an additional $64.5million over three years on thecondition that themoney be used to

support salaries for excessed teachers not hired by other principals and for performance bonuses (DC Public Educa-

tion Fund 2010).Additional foundation supportersincludetheBill & MelindaGates, Carnegie, Dell, and CityBridge

foundations. Thefoundation money wasslated to run out in 2012;it would need to bereplaced if themerit pay it sup-

ported wasto continue. When the2010contract with theWashington TeachersÕUnion authorizingtheIMPACT merit

pay program wasapproved, Rheesaid that Òsavingsand efficienciesachieved elsewhere in theschoolssystemÑsuch as

reductionsin privatespecial education tuition and transportationÑc ould beused to help sustain thecontractÓ(Turque

2012b). But that did not happen; instead, thecostshavebeen passed down to individual schools, and 2012Ð2013pro-

posed budget allocations included larger class sizes and cuts to positions such as special education coordinators.

Spending on research-backed, effectiveprograms, especially for low-incomestudents, can provideasubstantial benefit.

However, theliteraturereview abovepointsto alack of such evidentiary backing for thesereform policiesÕeffectiveness.

And DCPSstudentsÕmeager gains, despitelargespending increases, indicatethat thesepoliciesareno moreeffectivein

best-scenario real-lifesettings.

Newsmediareportssuggested that spendingdid not significantly improveoutcomesin part becauseit did not go to the

right places. First, asdiscussed earlier, even asthedistrict increased overall and per-pupil spendingeach year, Rheecited

budget crises as the rationale for firing experienced teachers.

In a radio program in September 2011,budget expert Mary Levy decried what shecharacterized asan increasing lack

of accountability or transparency in the budget, and the apparent failure of the new dollars to go to schools, and

classrooms:

[TheDCPSbudget] had a$77million increasethisyear and yet they cut spending in thelocal schools. Wedo

not know wherethat extramoney isgoing, but they moved anumber of functionsout of central officeaccounts

and charged theschoolsfor them, whilecutting theschoolsÕper-pupil funding. So thereÕsatremendousamount

of money some place, but I havenÕt been able to find out where. (Levy 2011a)

Among thecostsfor servicesshifted from thecentral officeto individual schoolsover thisperiod, werefunding for spe-

cial needs programs, social workers, high school ROTC instructors, and school psychologists, Levy said.66

Secondary school class sizes also increased, while librarians, special education coordinators, and school supplies and

materials were cut (Barry 2012). At Wilson High School, the Advanced Placement biology teacher died and was

replaced by a substitute who had never taught at the AP level.

In 2012,Washington Post education reporter Bill Turquecriticized thislack of budget transparency in hisreport on the

fallout for schoolsasprivate foundation support for teacher merit pay ended: ÒWhere therest of the$64million has
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goneisnot clear. IÕveasked for clarification from DCPS. A District study at thetimeof thecontractÕsapproval estimated

that without continued privatehelp, theannual cost of supporting the2010contract [with merit-based bonusesbuilt

in] was about $30 millionÓ (Turque2012b).

Thefoundationsthat helped initiateIMPACT-based merit bonusesstipulated in aletter that they could withdraw their

money if Rhee no longer led DCPS(DC Public Education Fund 2010).67 These conditions for private support raise

critical questions regarding who ismaking, and should make, key policy decision about DCPSschools, teachers, and

students, aswell astheroleof thetaxpaying public in choosing theleader for theschool system that they fund. Perhaps

moretroubling, theletter linksDCPSÕscontinued receipt of thefunding through thethreeyearsto requirementsthat it

increase both student test scores and teacher retention (in essence, immediately).

Given thefunding commitmentswerebased on abelief that [thesetest-based methodsfor evaluating and mak-

ing decisionsabout teachers] will haveasignificant impact on theoutcomesof your reform efforts, DCPSwill

berequired to report on key metricsand outcomes, such asstudent achievement growth and teacher retention.

In the case that the anticipated outcomes are not being realized, the third party funders reserve the right to

reconsider their support. (DC Public Education Fund 2010)

Moreover, closingunderenrolled schoolsdid not producethebudget savingsRheehad predicted. Asnoted above, Rhee

moved to closeschoolsmainly asasavingsstrategy, but theinitial estimateof under $10million to close23 schoolsin

2008turned out to bewildly inaccurate. Thefinal pricetagwasnearly $40million, or quadrupletheestimate(Gartner

2012a). Also as noted, someof thecost savings reported in theDCPS budget were really shifts of costs from DCPS

to families; familiesÕtransportation costs, for example, someof which are not covered by thedistrict, rise as students

commute longer to schools that are further away.

New York City: Reforms hinged on likely unsustainable spending increases

New York City haslongbeen among theU.S. school districtswith thehighest per-pupil spending; it spent $19,597per

pupil in 2010,themost recent year for which dataareavailable (U.S. CensusBureau 2012,104).During Bloomberg

and KleinÕs control of theschools, spending increased at a far greater rate in New York City than it did, on average,

acrossthe100largest U.S. school districtstracked by theNational Center for Education Statistics. In real dollar terms,

New York CityÕsper-pupil education spendingnearly doubled between thestart of Bloombergand KleinÕscontrol of the

district (2002Ð2003)and the2008Ð2009school year. Thecity spent $11,361per-child in real dollars in 2002Ð2003

and over $22,000by 2008Ð2009.AsFigureSillustrates, this increasefar surpassed that of theother reform citiesand

the100largest U.S. school districtsoverall (NCES2010a).68 On average, including New York City (and theother two

reform citiesstudied here), per-pupil spending in largeschool districtsrosefrom $7,923in 2001to $12,572,a59 per-

cent increase.

Asdemonstrated earlier, theadded spending hasnot translated into improved student outcomes. New York City has,

on average, achieved lessthan other large, urban districtswhosestudentsÕoutcomesarereported, whileoutspendingand

out-reformingthem. Nonetheless, in April, 2012,Klein and Rheeannounced that their StudentsFirst New York chapter

would spend $10million ayear for thenext fiveyears to sustain thereform model put in placeby Mayor Bloomberg

after he leaves office following the 2013 mayoral election (Fleisher 2012b).
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FIGURE S

Increase in per-pupil spending, New York City vs. other reform cities and 100 largest
urban districts, from 2002Ð2003 to 2008Ð2009

Source: National Center for Education Statistics (2005a and 2010a)
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New York City hasalso benefited far more in absolutedollars than any other urban district from privatedonationsto

itsschoolsand education programs(Saltman 2010,9).69 Under Mayor Bloomberg, thecity created aFund for Public

Schools, which isdescribed asÒdedicated to improving NYCÕspublic schoolsby attracting privateinvestment in school

reform and encouraging greater involvement by all New Yorkers in the education of our childrenÓ(Fund for Public

Schools 2012).Four foundations, including the Bill & Melinda Gates Foundation, and two corporations have each

given $1million or more, TheBroad Foundation donated between half amillion and amillion dollars, another 19 for-

profit and nonprofit groupshavegiven between $100,000and $499,999each, and dozensmorehaveprovided smaller

sums(Fund for Public Schools2010).While reformshew closely to thepolicy prioritiesof thelarger donors, such as

theGatesand Broad foundations, theIndependent Budget OfficeÕsanalysisillustrateshow littletotal outsidedonations

account for in thesystemÕsoverall budget (IBO 2012a). DonorsÕimpact isthushugely disproportionate, relativeto that

of the taxpaying public.

Chicago: Spending increases mirrored those of other large cities, but donorsÕ policy
influence outstripped their funding

In the2001Ð2002school year, when Duncan began histenure, per-pupil spending in Chicago was$8,652in real dol-

lars. In the2008Ð2009school year, thelast year of DuncanÕs tenure, per-pupil spending in Chicago was$12,126,an

increaseof 40 percent from 2001Ð2002.Unliketheother two districtsstudied, ChicagoÕsper-student spending toward
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theend of thisperiod wasmoreclosely aligned with that of theaverage largeU.S. school district. Likewise, ChicagoÕs

spending increase over this seven-year period was similar to that of the average large U.S. school district.

Nonetheless, thesharp increasein arelatively short period of time, during yearswhen districtshad much moremoney

than they do nowÑand thefinancial and political influenceof corporatedonorsto Renaissance2010and related policy

reformsÑr aises the questions of whether the reforms are replicable in other cities, and of whether they are sustainable.

In Chicago, asin theother two citiesstudied, corporatephilanthropistspromoted many of thechangesimplemented,

even though their monetary contributionswerenegligiblerelativeto thecityÕsschool budget overall.70 Asnoted earlier,

the Civic Committee of theCommercial Club of Chicago helped to spearhead the Renaissance 2010 portfolio of

reforms: openingof new charter schools, school closuresbased on labelsof Òfailure,Óand thereplacement of someclosed

schoolswith new, selectivemagnet schools. And asin New York City, asmall group of corporatephilanthropists, from

both thefor-profit and nonprofit sectors, created aboard to shapeschool policy, in ChicagoÕscase, theChicago Public

Education Fund.71 Heavily weighted with financial and banking sector executives, thefund describesitsmarket-based

approach asfollows:

TheChicago Public Education Fund applies principles of venture capital to make systemic improvements in

education, with afocuson talent and leadership in our schools. Our approach isfurther defining aburgeoning

field of privatesector investment in public education and isbeing studied by AmericaÕstop businessschoolsas

amodel of innovation in philanthropy. More importantly, theventurecapital model enablesTheFund to stay

focused, and get results fast. (Chicago Public Education Fund 2012c)

The fundÕs asserted intention of Òget[ting] results fastÓraises serious concerns: This goal appears to conflict with the

complex realitiesof improvingoutcomesin large, very low-incomeurban school districts, wherelongstandingchallenges

to student success take time and patience to address. Demands for quick fixes can do much more harm than good.

Moreover, asnoted earlier, theincrease in spending went disproportionately to reform-oriented projects. Much of the

capital spending went to building new facilities and rehabilitating old ones for charters and selective schools. While

CPSspendingon teacher and administrator salariesgrew by amodest 10.6percent between fiscal years2004and 2012,

annual spending for debt serviceincreased by 52percent, capital projectsspending increased by 84percent, and spend-

ing for charter schools increased by 624 percent (Caref et al. 2012).

Additionally, CPShasrecently shifted from apolicy of closing schoolson thebasisof failureto right-sizing thedistrict

(and saving money) by shuttering schools labeled underutilized. However, ÒCPShasnot reaped thebenefitsof closing

schools in thepast. Of the76 schoolsclosed since2001,thevast majority of themÑn early 80 percentÑn ow housea

new schoolÓ72 (Karp 2012b).

A report by theChicago TeachersÕUnion raised doubtsthat schoolslabeled underutilized really are(Caref et al. 2012).

According to theauthors, theschool district reported adramatic increasein excesscapacity (from 65,000surplusspots

for studentsin 2011to morethan 100,000in 2012).In thesameyear that it closed neighborhood schoolsit said were

not needed, thedistrict announced plansto Òopen another 60 charter schoolsover thenext several yearsÓ(Caref et al.

2012,13). CPShasthelargest classsizesof any school districts in Illinois, so seatscounted asexcess in CPSwouldnÕt

be considered so in many other school districts. As well, CPS ignores thedifferent ways in which various classrooms
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might appropriately beused, which further inflatesÒunderutilizationÓnumbersby failing to build in spacefor necessary,

non-traditional classroom and school use:

It doesnÕt matter if theroom actually has18 pre-K studentsor if itÕsaself-contained special ed room with five

autistic studentsÑt hoseroomshave12and 25empty seats, respectively. ThereÕsno accounting for whether the

school has a gym or lunchroom or playground, or whether a classroom converted to a science lab can fit the

same number of bodies as a classroom full of desks. (Caref et al. 2012,13)

With an initial assessment of underutilization that isso difficult to assess, calculatingcost-savings, or their lack, isneces-

sarily challenging and, also, subject to manipulation on both sides.

The bottom line: More spending, bolstered by private donations, depressed democratic
input without helping students

Education spending and student outcomesarenot closely correlated for anumber of reasons. That said, policymakers

arereasonableto expect that substantial budget increases, especially in tight fiscal times, will improveoutcomesfor the

students they target. Asdetailed in this report, thedata from thesecities fail to demonstratesuch improvements. The

low-incomeand minority students who were supposed to benefit themost from market-oriented reformsgained the

least and, in somecases, lost ground. It isnot even clear that theadded money wasdirected to at-risk students. Rather,

fundswent to larger central officesat theexpenseof classrooms(asin Washington, D.C.) or to thesmall shareof relat-

ively better-off studentswhoattend charter schools, small schools, or selectivemagnet schoolswith moreresourcesthan

their neighborhood public school counterparts(as in New York City and Chicago). And even if thereformshad been

more effective, they could not easily be replicated in other districts, because they hinge in part on financial resources

that are no longer available.

Tight fiscal timesalso demand that schoolsfocuson programsdemonstrated to improvestudent achievement and nar-

row gaps. Whilesmart investmentscan, and do, improveoutcomes, one reason that education spending often fails to

deliver improvementsisthefailureof policymakersto follow theevidence. Low-incomeand minority students(and thus

their schools) need moresupport than their peersfrom wealthier familiesbecausethey arelesslikely to havethefamily

supportsand resourcesthat foster learning. For example, studiesshow that low-incomechildren reap thelargest benefits

from quality early childhood education programs. Similarly, low-incomestudents in theearly grades seem to benefit

morethan their wealthier peersfrom smaller classsizes. Other evidence-based investmentsincludehealth care(such as

clinicsin schools); nutritional supportssuch asthosefrom Women, Infants, and Children (WIC) and theSupplemental

Nutrition AssistanceProgram (SNAP), and subsidized school meal programs. Afterschool and summer enrichment help

narrow income-based achievement gapsand boost low-incomestudentsÕperformance. As illustrated above, however,

low-incomestudents often lacked access to these critical supports; many were taught by less experienced teachers in

larger classrooms, had less engaging classroom experiences, and saw other supports reduced due to budget cuts.

Most statesareunlikely to substantially increasetheir education budgetsright now, but they can shift existing resources

from less effective initiatives to those above, which would produce a stronger return on investment. Even if they did

maketheinvestment, however, they would bebuilding on ashakier foundation. Dueto therecession and to afocuson

reforms, in many districts, classsizeshaveincreased, theteacher pool islessexperienced, and pre-K and extracurricular

enrichment have been cut.
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Finally, thebudget increasesto fund thereformsin all threecitiesweredriven, though not largely enabled, by private

donorsÕcontributions, often with substantial policy stringsattached. Such funding raisesimportant questions. First, are

programsand policiesbased on decisionsby philanthropistsand foundationsscalableand sustainable, or will districts

faceeven greater upsand downsthan therecession hasbrought?Theexampleof Washington, D.C., suggeststhat this

can becomeareal problem, with donorspromoting programsthat they subsequently drop, and that arethen sustained

by public dollars siphoned from other priorities. (Many districts may not be able to attract outside funding to begin

with.) Second, doestheimperativeto attract corporatebackersstiflethepublic voice?Theexplicit goalsof theprivately

managed reform fundsin all threecitiessuggest that there isreal causefor concern. When school districtsarecouched

asÒportfoliosÓfor investment, istherespacefor thefocuson civic engagement, social and emotional development, and

other critical aspects of education that society deemsimportant?Growing teacher and parent backlash in New York,

Chicago, Philadelphia, and other citieshighlight theneed to reconsider whosevoicesshould befront-and-center when

major changes aremade.

Both academic and real-world evidence strongly counter theChicago FundÕs goal, and thegoal of venture capitalists

generally, of Òget[ting] results fast.ÓAsset out above, substantial, sustained improvements in high-poverty schoolsand

thestudents they serve require that those who understand education best are given the time, space, and resources to

address theroot causesof problemscomprehensively. It isnot clear that increased private investment allows, let alone

promotes, such priorities.

Conclusion
Turning around a troubled school is a complex and difficult process, as Anthony Bryk and his colleagues discovered

in their in-depth study of Chicago reforms. Turning around many troubled schools in large, high-poverty districts is

even more complicated. Success is reflected not only in higher student test scores. It is reflected in teachers who are

motivated, supported, and work asa team; in acurriculum that isengaging, comprehensive, and hands-on; in parents

who aremeaningfully involved in supporting their childrenÕsachievement; and in schoolsthat serveasintegral partsof

their communities. Determiningsuccessthusrequiresmeasuresthat go far beyond test scores; achievingsuccessrequires

strategies that reflect those goals and measures.

Whileeducation leaderssometimesacknowledgetheserealities, current ÒreformÓagendasat thefederal level and among

high-profile advocacy groupsdo not reflect that recognition. Instead, education policy has been dominated in recent

years by a narrow set of market-oriented reforms, and success or failure correspondingly measured by a small set of

quantifiable metrics that tell only a slice of the story, often in a distorted manner. In Chicago, New York City, and

Washington, D.C., wherethereformsplayed out most comprehensively, substantial gapsbetween therhetoric and real-

ity of the market-oriented reform agenda areapparent.

Reformersdid not deliver on their promises. Reformers asserted that their policy changes would improve academic

achievement, especially among low-incomeand minority students, and thus narrow achievement gaps. As thereport

documents, thepromised outcomesfailed to materialize. Test scoresincreased no more than in other large, urban dis-

tricts that did not implement the same reforms, and, in most cases, increased less in the three citiesÕdistricts. For

example, New York City had the second-smallest average test score gains among 10 large, low-income urban dis-

trictsstudied.
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Reformswereframed asspecifically targeting low-incomeand minority students. But thesestudentsmadelessprogress

than similar studentsin other urban settingsor than their counterpartsin yearsbeforereformswere implemented. For

example, in Chicago, low-income, black, and Hispanic students gained virtually no groundÑand in a few cases lost

groundÑ w hile their peers in other cities did increase their test scores.

To theextent that gainswere made in thethree cities, they tended to accrue to those studentswho were better off to

begin with. Thus, despitereal gainsin afew areas, gapsstill widened, leaving at-risk studentseven lessableto compete

with their higher-scoring, more affluent peers. In Washington, D.C., for example, race-based achievement gapsthat

were already the countryÕs largest grew still bigger under Rhee.

Reformersmadefalseclaims. Reformersin all threecitiesproclaimed success, reporting higher test scoresand smaller

achievement gaps. New York City Mayor Michael Bloomberg claimed to havecut race-based achievement gapsin half

in less than a decade. AsChicago schoolsCEO, Arne Duncan said that ChicagoÕsstudentshad risen from far below-

average to far above-average in their rates of ÒproficiencyÓin a similarly short period of time (President Obama has

repeated theseassertions). In both New York City and Chicago, purported gainsevaporated when proficiency standards

were recalibrated to reflect changesin thedesign of tests. And in Washington, D.C., initially positive test score trends

reversed when an investigation into widespread cheating began, and asserted gainsdisappeared when reliabledatawere

employed and subgroup differencesassessed.

Four fundamental flawsin thereform agenda led to theunfulfi lled promises. First, thepromisesareunrealistic. No

set of policies, no matter how effective, could raise test scores, especially for studentsconfronting themultiplebarriers

posed by poverty, or narrow achievement gapsto theextent predicted and claimed. High-quality early childhood educa-

tion programs, widely seen asoneof themost cost-effectiveeducational interventionsavailable, can reducetheoddsof

receivingspecial education servicesby 10percentagepoints, and increasetheoddsof graduating from high school by an

estimated 11 percentagepoints(Lynch 2007).73 Themost effectivesummer enrichment programshavebeen found to

reducetheoddsof dropping out of high school by asmuch as20 percent among very engaged participants(Heckman

and Sanger 2013).74 Thereisno basisto believethat other reformscan do moreto closeachievement gapsthan quality

early childhood and summer enrichment programs, and the vast majority will do less.

Second, many aspectsof thereform agenda arecounterproductive; their practical impactsthwart someof their own

objecti ves. Asdiscussed in thisreport, increasing thescience, technology, and engineering componentsof STEM edu-

cation to producemoreengineersand computer programmersisdifficult when raising reading and math scoresassume

such high priority, and thuscrowd out other subjects. Thesameis true of thehigher-order critical thinking and cre-

ativity required to forge productive workersand good citizens; attaching high stakes to tests that assessbasic skillsall

but guaranteesthat morecomplex learning fallsby thewayside. Indeed, theChicago Consortium on School Research

documents thereplacement of real instruction with test preparation in low-incomeCPSschools in particular. Finally,

asscholarswarned, and astheoutcomesaboveillustrate, relianceon student test scoresto evaluateteachersand schools

strongly dissuades the very teachers sought for struggling schools from working in them. The dearth of experienced

teachers in District of ColumbiaPublic Schools, and therelative inexperienceand lack of qualificationsof teachers in

low-incomeand minority schools in districts across the country, point to the need to rethink both what constitutes

teacher quality and how to attain it.
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ÒThese changes, while
politically popular, will
neither improve
schools nor increase
student learning;
rather, they will cause
tangible harm to stu-
dents and teachers
alike.Ó

Indeed, aseight New York StateTeachersof theYear wrotein their letter to thestateBoard of Regentsabout theboardÕs

decision to evaluate teachers based on student standardized test scores:

Thesechanges, whilepolitically popular, will neither improveschoolsnor increasestudent learning; rather, they

will cause tangibleharm to studentsand teachersalike. É Wecould quote theresearch of educational experts

like Diane Ravitch, Richard Rothstein and Jonathon Kozol as to why poverty and parental support affect test

scoressignificantly morethan any curricular changesaschool can provide. Wecould refer to myriad child psy-

chologistswho havedocumented thedeleteriouseffectsof high-stakestesting on our nationÕsyouth. Wecould

call upon assessment expertswho insist that standardized testswerenot developed to evaluateteacher effective-

ness. And wecould examinethelast decadeof educational resultsthat followed No Child Left Behind: rampant

gaming of thesystem to provide theappearanceof growth, narrowing of thecurriculum, excessive teaching to

thetest and virtually no changein theachievement gap. All of theabovewould lead thereasonableperson to be

skeptical about usingstandardized testsastheenginefor school reform. Worseyet, wefear that thecompetition

generated by this approach will reduce the collaboration necessary for true school improvement (Strauss2011).

Third, the reforms have caused real harm to some students. Again, the

highest-risk studentshavesuffered themost from theupheavalsreformshave

produced. It isthestudentsin under-resourced schools, who havelost literat-

ure and poetry to vocabulary drills and seen their curricula stripped of art,

music, and physical education to make room for increased test preparation,

whoaremost likely to seetheir schoolsshuttered when their test scoresdo not

risequickly enough. Thesechildren facelonger and potentially moredanger-

ous commutes to school, the loss of a neighborhood hub, and, sometimes,

repeated disruptions of friendships and relationships with teachers.

Fourth, the market-oriented reforms implemented in these cities are no

match for thecomplex, poverty-related problemsthey seek to solve. This is

evident in thecontinued and, in somecases, expanded gapsbetween low- and

higher-incomestudentsand between minority studentsand their whitecoun-

terparts. AsBryk and hiscolleaguesalso found in their in-depth exploration of 20yearsof Chicago school reform efforts,

povertyÑat thechild, family, and community levelsÑpo ses a major impediment to student and school success that

thesenarrow reformsfail to address(Bryk et al. 2010).Asthefindingsin thisreport affirm, African American students

have long been concentrated in schoolsthat havemadethesmallest achievement gains, a reality that isperpetuated by

ÒreformsÓthat fail to addresstheroot causesof underachievement. According to CCSR research, schoolsserving com-

munitieswith littlesocial capital havethehardest timeimproving: ÒGenerally African Americanslivein neighborhoods

that havefewer social resourcesfor school improvement,ÓwhileÒneighborhoodsthat havemoreresourcesbring them to

bear on theschoolsÓ(Karp 2011).It ishard to imagineaÒno excusesÓmantraholding up in schoolsserving what Bryk

callsÒstudentslivingunder extraordinary circumstances,Óschoolsin which onein four children hasasubstantiated case

of abuseor neglect, wherea typical classroom of 30 hasteachersengaging with seven or eight such studentsevery year

(Bryk et al. 2010,176).
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These reformsshould not serve asmodels for other districts. Cleveland, Detroit, Philadelphia, and themany other

cities that are implementing or considering market-oriented strategies have no reason to think that they will increase

student or school success by relying heavily on student test scores to evaluate teachers, principals, and schools; clos-

ing ÒfailingÓor underenrolled schools; or treating charter schoolsasa fix for Òdropout factories.ÓIndeed, in Ohio and

Pennsylvania, it isalready clear that charter schoolsperform significantly worsethan comparableregular public schools,

so studentswould loseground, rather than advance, by makingthat switch. Given thelack of excellent schoolsto receive

students whose neighborhood schools are shuttered, policymakers should not promise unrealistic improvements and

should assess very carefully predicted cost savings, which have failed to materialize in other districts.

Thereformsmay actually becostly. Charter schoolstend to besmaller than regular district schools, and thuslesscost-

efficient by that metric. Findings in these three cities suggest, too, that effective charters, such as those in New York

City, may cost moreper pupil, and rely on private funding to close that gap. When thecompositionsof their student

bodiesareconsidered, chartersaresubstantially moreexpensive. Systemicdisruptionswhen chartersco-locatein regular

public school buildings, and when studentsawaiting acceptance move from public to charter schoolsafter theschool

year begins, can further increasethedistrictÕstotal education budget. Merit-based teacher pay addsto thebudget, espe-

cially if theassumption isthat relatively small bonusesareinsufficient to motivatechangesin behavior. Moreover, to the

extent that philanthropic support hasenabled someof thesepolicies, other districtsareunlikely to haveaccessto such

substantial donor funds. Even in these three cities, someof thepolicies, such as DCPS salary increases, have already

proven hard to sustain, and other initiativesthat rely on outsidesupport, such asNew York CityÕssmall schools, do not

appear likely to increase in scale to serve a substantial share of the cityÕsstudents.

Mayoral control, touted askey to reformersÕsuccessin thesethreecities, isnopanacea. When employed wisely, may-

oral control of aschool district can beused to bridgesilosacrossdepartmentsand agencies, and to createamoreholistic

system of student supportsthat complementsin-school improvements. In thesecities, however, it hasled to substantial

opposition by parentswho feel ignored and teacherswho feel shut out of thereform process, but littlenoticeableboost

to students or schools.

Reform must bemore realistic, patient, and multipronged if i t is to achieve real, sustained change. Achievement

gapshavetheir root in opportunity gaps. Only by closing thelatter can webegin to shrink theformer. Thepromising

ÒnuggetsÓin each city illustrate this reality. New YorkÕs small schools offer low-income students opportunities nor-

mally available only to those who are much wealthier. ChicagoÕs college- and career-readiness initiative provides low-

incomeand minority studentswith good adviceabout high school courses, scholarship opportunities, and therangeof

post-secondary options, so that they, like their more affluent peers, can pursue schooling that leads to careersmatch-

ing their skills. The District of ColumbiaÕs high-quality universal pre-K program employs a holistic, hands-on cur-

riculum designed to boost all aspectsof childrenÕsdevelopmentÑphysical, mental, emotional, and cognitiveÑi n ways

that mirror programsenjoyed by children of professional parents. Effective reform must recognize thehuge impact of

community factors, leverage thecommunityÕsresources, and establish supports to compensate for gaps. Without such

supports, gapsin kindergarten readiness, physical and mental health, nutrition, and extracurricular enrichment oppor-

tunities will continue to thwart even the most effective reforms that stop at the classroom and school walls.

[There is] compelling evidence that school community factorscan act aspotent catalysts for thebroad-based

organizational developmentsneeded to improve student outcomes. Thepresence of community social capital
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facilitatesthework of aschool community at enhancing professional capacity, forging vital linksto theparents,

creating a healthy climate for children, and strengthening instruction. Absent these social resources and con-

fronting dense community problems, while it isstill possible for schools to improve, asa few did in Chicago,

the barriers appear almost insurmountable. (Bryk et al. 2010,189Ð190)
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Law School and a Ph.D. in public policy from theTrachtenbergSchool of Public Policy and Public Administration at The

George Washington University.

Don Long hasbeen a consultant for BBA sinceNovember 2011.In that capacity, hehasconducted research, drafted and

editeddocuments, and identifiedmuchof theevidencefor thisreport. Prior toworkingasan independent education consultant

in Virginia, Longwasdirector of theStateCollaborativeon Assessment and Student Standards(SCASS)and program man-

ager at Pearson Educational Measurement in Austin, Texas. Longhasa Master of PublicAffairsdegreefrom theLBJSchool

of Public Policy at the University of Texas, Austin.

TheBroader Bolder Approach to Education isa national campaign that acknowledgestheimpact of social and economic

disadvantageon schoolsand studentsand proposesevidence-based policiesto improveschoolsand remedyconditionsthat limit

manychildrenÕsreadinesstolearn. It waslaunched in 2008bytheEconomicPolicyInstitute, but isguided byoutsideco-chairs

and an independent Advisory Council that shape policies distinct from those of EPI.

Appendix tables

TA BL E  A. 1

4th-grade NAEP reading scores in three cities compared with large urban and national averages, by race
and income, 2005 and 2011

2005 2011 2005 2011

White Black White Black Non-low-income Low-income* Non-low-income Low-income*

Washington, D.C.** 252 (252) 187 (186) 255 (255) 191 (191) 215 (216) 183 (183) 234 (234) 188 (188)

New York 226 206 235 209 230 210 242 214

Chicago 225 190 229 197 222 194 230 200

Large urban average 228 196 232 202 226 198 232 204

National average 228 199 230 205 230 203 234 207

* Students categorized as low-income are those eligible for free or reduced-price lunch under the National School LunchProgram.

** The scores in parentheses are from DC budget consultant Mary LevyÕs NAEP data, which, unlike TUDA NAEP data, always include charterschools.

Note: Large,urbandistrictsarethoseparticipatingintheNAEPTrial UrbanDistrict Assessment (TUDA),whichusesNAEPscoresfromarepresentativesampleof studentsinlarge,

urban districts with high proportions of low-income and minority students. TUDA began in 2002 with six districts and had 21 as of2011.

Source:National Center for Education Statistics (2005b, 2011b) and Levy(2012c)
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TA BL E  A. 2

4th-grade NAEP math scores in three cities compared with large urban and national averages, by race and
income, 2005 and 2011

2005 2011 2005 2011

White Black White Black Non-low-income Low-income* Non-low-income Low-income*

Washington, D.C.** 266 (266) 207 (206) 272 (272) 212 (212) 229 (229) 206 (204) 250 (250) 211 (211)

New York 245 222 248 226 243 228 253 233

Chicago 243 208 246 217 237 212 246 221

Large urban average 247 217 251 222 246 221 250 227

National average 246 220 249 224 248 225 252 229

* Students categorized as low-income are those eligible for free or reduced-price lunch under the National School LunchProgram.

** The scores in parentheses are from DC budget consultant Mary LevyÕs NAEP data, which, unlike TUDA NAEP data, always include charterschools.

Note: Large,urbandistrictsarethoseparticipatingintheNAEPTrial UrbanDistrict Assessment (TUDA),whichusesNAEPscoresfromarepresentativesampleof studentsinlarge,

urban districts with high proportions of low-income and minority students. TUDA began in 2002 with six districts and had 21 as of2011.

Source:National Center for Education Statistics (2005b, 2011b) and Levy(2012c)

TA BL E  A. 3

8th-grade NAEP reading scores in three cities compared with large urban and national averages, by race
and income, 2005 and 2011

2005 2011 2005 2011

White Black White Black Non-low-income Low-income* Non-low-income Low-income*

Washington, D.C.** 301 (303) 235 (233) 290 (290) 231 (231) 249 (250) 234 (232) 259 (259) 228 (228)

New York 269 241 271 248 266 249 267 253

Chicago 270 240 271 245 264 246 273 249

Large urban average 270 240 273 245 264 243 271 248

National average 269 242 274 249 270 247 275 251

* Students categorized as low income are those eligible for free or reduced-price lunch under the National School LunchProgram.

** The scores in parentheses are from DC budget consultant Mary LevyÕs NAEP data, which, unlike TUDA NAEP data, always include charterschools.

Note: Large,urbandistrictsarethoseparticipatingintheNAEPTrial UrbanDistrict Assessment (TUDA),whichusesNAEPscoresfromarepresentativesampleof studentsinlarge,

urban districts with high proportions of low-income and minority students. TUDA began in 2002 with six districts and had 21 as of2011.

Source:National Center for Education Statistics (2005b, 2011b) and Levy(2012c)
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TA BL E  A. 4

8th-grade NAEP math scores in three cities compared with large urban and national averages, by race and
income, 2005 and 2011

2005 2011 2005 2011

White Black White Black Non-low-income Low-income* Non-low-income Low-income*

Washington, D.C.** 317 (318) 241 (239) 322 (322) 249 (249) 261 (261) 241 (239) 278 (278) 246 (246)

New York 286 257 292 262 286 264 288 270

Chicago 281 245 296 260 275 254 289 267

Large urban average 288 250 295 261 282 256 293 266

National average 288 254 293 262 288 261 295 269

* Students categorized as low income are those eligible for free or reduced-price lunch under the National School LunchProgram.

** The scores in parentheses are from DC budget consultant Mary LevyÕs NAEP data, which, unlike TUDA NAEP data, always include charterschools.

Note: Large,urbandistrictsarethoseparticipatingintheNAEPTrial UrbanDistrict Assessment (TUDA),whichusesNAEPscoresfromarepresentativesampleof studentsinlarge,

urban districts with high proportions of low-income and minority students. TUDA began in 2002 with six districts and had 21 as of2011.

Source:National Center for Education Statistics (2005b, 2011b) and Levy(2012c)
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Endnotes
1. Both Cleveland and Detroit leaders make similar claims. ClevelandÕs plan asserts that it can address its substantial budget deficit

without asking the state for more money, despite declining state support in recent years, because schools will garner more money

through improved efficiency: ÒThe district will also identify ways to authorize the transfer of some locally generated tax revenues

to charter-operated Transformation Schools that are sponsored by or have agreements with the district. This shift in funding to

schools will incentivize schools to maintain excellence and grow enrollment; more pupils means more dollars. Schools will have

to attract and retain students, which will require an intense focus on customer service, school safety, enrichment offerings and

academic performanceÓ (Jackson 2012, 10). Michigan Governor Rick SnyderÕs website states that, ÒAcross Michigan, eight

emergency financial managers are working to rescue cities and school districts from the brink of financial ruinÑand theyÕre

succeeding. One of those great success stories is happening in the Detroit Public School System, where emergency financial

manager Roy Roberts has instituted reforms that have improved the quality of education for students in the district while also

saving money, balancing the budget, and sharing success with teachers and other employeesÓ (Brownfield 2012).

2. Indeed, Mayor Bloomberg claimed that policy changes under his and KleinÕs leadership had already narrowed by half New York

CityÕs race-based achievement gap.

3. VAM also have many other limitations, most prominent among them the difficulty of deciding how to evaluate teachers in

non-tested subjects and how to assess teachers in their first year, when no prior year scores are available to compare to the new

ones (VAM has been found to be especially unstable when only a single yearsÕ worth of scores are employed, so some systems may

employ three years, rendering many new teachers ineligible).

4. As the seven most recent New York State teachers of the Year and the 1993 Teacher of the Year wrote to the state Board of

Regents, ÒIt is with sadness, pain and frustration that we write this letter. We are deeply concerned about recent changes to the

State Education DepartmentÕs Annual Professional Performance Review system. These changes, while politically popular, will

neither improve schools nor increase student learning; rather, they will cause tangible harm to students and teachers alike. É T o

illustrate the challenges of the new APPR system, we offer these stories from our schools: É T rudy is a veteran teacher. She

volunteered to teach a class of at-risk learners because she has the skills to do so. Her passing rate on the Regents exam will be

significantly lower than her peers teaching the stronger students. Under the new APPR, what motivation will teachers have to

take on the most challenging students?Ó (Peneston et al. 2011)

5. As the Fair Test blog authors wrote, ÒWidespread cheating is an inevitable consequence of overuses of high-stakes testing, as

predicted by renowned social scientist Donald Campbell. In 1976 he wrote in what is now called ÒCampbellÕs Law, ÒThe more

any quantitative social indicator is used for social decision-making, the more subject it will be to corruption pressures and the more apt it

will be to distort and corrupt the social processes it is intended to monitor. . . when test scores become the goal of the teaching process, they

both lose their value as indicators of educational status and distort the educational process in undesirable waysÓ (Wikipedia2013).

6. In Chicago, the more comprehensive Teacher Advancement Program (TAP) not only provided (smaller) merit-based bonuses,

but opportunities for advancement, such as teacher mentors, that came with larger salary increases. Nonetheless, MathematicaÕs

rigorous evaluation of the programÕs first two years of implementation in 10 Chicago schools found no improvement in student

outcomes or better teacher retention rates (Glazerman and Seifullah 2010).

7. While ÒfailingÓ and ÒunderenrolledÓ schools often overlap, school reformers tend to cite either one or the other as the principal

rationale for targeting a school for closure.

8. The specific definition of a ÒfailingÓ school varies from district to district, but is based heavily on student test scores. The same is

true of schools that are labeled Òhigh-performingÓÑthey have above-average, often very high, student test scores. The Broader
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Bolder Approach rejects the notion that a schoolÕs effectiveness in educating its students can be judged solely, or mainly, on

student test scores, which are highly correlated with and contingent on student body income and other socioeconomic factors.

Indeed, in the vast majority of cases, ÒfailingÓ schools serve highly disadvantaged student populations, while Òhigh-achievingÓ

schools tend to serve higher-income and largely nonminority students. For the purposes of this paper, however, we use the terms

employed by the reformers, in keeping with other assumptions that reformersmake.

9. The states (or representing cities) studied were Arkansas, Arizona, California, Colorado (Denver), the District of Columbia,

Florida, Georgia, Illinois (Chicago), Louisiana, Massachusetts, Minnesota, Missouri, New Mexico, North Carolina, Ohio,

and Texas.

10. While the charter school movement originally intended that teachers and other public school educators would test innovative

approaches as pilots and apply those approaches that produced the most benefit to public schools, the movement has largely shed

the real intent of shaping public schools and now poses charter schools as competitors with traditional public schools for

students. There are also individual charter schools or smaller groups of charter schools that are established by entrepreneurs,

groups of parents, teachers, and others.

11. ÒWith some notable exceptions, OhioÕs charter schools are failing to produce higher academic achievement for the studies and

families. By most measures, [they] have performed worse than OhioÕs public schools É being twice as likely as comparable

schools in large urban districts to be ranked in Academic Emergency and half as likely to be ranked Effective.Ó (Dingerson

2009,21)

12. Among the states studied, charter schools in Arizona, Florida, Georgia, Minnesota, Ohio, Pennsylvania, and Texas performed

Òsignificantly belowÓ their public school counterparts, while charters in Arkansas, Colorado, Illinois, Indiana, Louisiana,

Missouri, and New York City performed significantly better. Charter schools in Washington, D.C., performed at roughly the

same level as their public school equivalents. Charters in some states performed better in reading, but worse in math. CREDO

noted problems with authorization and accountability across most states, and in Pennsylvania, while overall growth was much

lower in both subjects in charter schools, the variation across schools washuge.

13. Dingerson writes that, ÒBecause fixed costs such as buses and heating do not go down, the disproportionate reduction in

teaching staff has increased class sizes, increased the numbers of teachers teaching outside their fields of expertise and decreased

the elective courses available in OhioÕs public schools,Ó p.34. In many cases, costs do declineÑsome bus routes can be eliminated,

or fewer classrooms cleaned, or even a school building shut down, but not nearly enough to replace the lost student funding.

14. Ò[D]istricts with comparatively few highly educated teachers have relatively high turnover rates for inexperienced teachers;

districts with comparatively many highly educated teachers have relatively low turnover rates for their inexperienced teachers,Ó

(Holzman 2012,11).

15. Of course, if teacher quality improves with the replacement of old teachers, those disadvantages may be offset or even gone,

depending on the degree of improvement relative to the disruption to the teacher pool (and student body) from the loss of

teachers. The problem found in these three cities is that teachers fired were often not replaced by better teachers, which was

compounded by the voluntary departure of more experienced and qualified teachers, leading to a teaching force that was less

experienced, credentialed, and effective.

16. As discussed earlier, parallel agendas are being promoted by, among others, the groups StudentsFirst, Stand for Children,

50Can, Democrats for Education Reform, and the Republican governors of Florida, Michigan, Ohio, Michigan, New Jersey, and

Wisconsin.

17. When public schools closed, union teachers lost jobs while charter and contract schools hired nonunion teachers.
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18. More information on TUDA is available at http://nces.ed.gov/nationsreportcard/about/district.asp.

19. Note that Ònew teachersÓ indicate teachers who have just joined the profession, versus Ònew teacher hires,Ó who are new hires to

the district, but may be either new teachers, or experienced teachers who have moved into the district from a different one.

20. LevyÕs data cites no reason for termination in 2008; categories such as ÒineffectiveÓ or ÒlicensureÓ are employed beginning in

2009, the year before IMPACT began.

21. Many of the DCPS data calculations in this paper come from Mary Levy, a school finance litigator and researcher, who has

studied DCPS data for over 30 years, primarily as the former director of the Public Education Reform Project of the Washington

LawyersÕ Committee for Civil Rights and Urban Affairs, and more recently as a budget consultant to the D.C. city council as

well as the districtÕs CFO and charter schools. Unlike in New York City and Chicago, no major academic institution has

developed such data or comparable reports, so this paper relies heavily on LevyÕs calculations, with all original sources noted.

With respect to teacher turnover data, pre-Rhee means 2001Ð2007, and post-Rhee/mayoral takeover means 2008Ð2012.

Technically, the 2007Ð2008 year is a transition year, but for this purpose, it is counted in Mary LevyÕs data as

post-mayoral takeover.

22. RheeÕs successor, Kaya Henderson, has indicated that, while she intends to continue many of the changes Rhee instituted, she

will reduce the amount of weight student test scores are accorded in IMPACT ratings (though the new system was anticipated to

result in an increased number of teacher eliminations).

23. ÒFor example, key stakeholders, including D.C. Council members and parent groups, told us they were not given the

opportunity to provide input on DCPSÕs initial proposals regarding school closures and consolidations, the establishment of

schools that spanned prekindergarten to grade 8, or the planning and early implementation of the new staffing model that placed

art, music, and physical education teachers at schools and which fundamentally changed the way funding is allocated across

DCPS. Lack of stakeholder involvement in such key decisions led stakeholders, including the D.C. Council and parents groups,

to voice concerns that DCPS was not operating in a transparent manner or obtaining input from stakeholders with experience

relevant to the DistrictÕs education system.Ó

24. An Illinois Facility Report, funded by the Walton Foundation, recommended the closure or turnover to charter managers of 38

D.C. public schools, on the basis of Tier III or Tier IV ratings, as determined by DCPS Comprehensive Assessment System test

scoreresults.

25. ÒThe complete contract terms were not disclosed, but D.C. school system procurement records show that Friends of Bedford

has received about $1.2 million in payments from the District since September 2009.Ó

26. These FTEs include staff in central administration, central instructional support, and central noninstructional support.

27. While data are not available to enable comparisons of those in the office prior to Rhee with those who made at least $100,000

at the time she left, a scan of the latter compiled by Mary Levy shows that some of the lower-paid central office staff making that

much were directors in the Office of the Chief Academic Officer and the Office of Data and Accountability. Some teachers,

teacher mentors, principals, and curriculum writers made slightly more. At higher pay levels, specialist/manager and analyst/

coordinators were paid in the $120,000Ð$140,000 range, with many directors in the mix. At the upper end of the scale,

instructional superintendents and high-ranking deputies earned between $140,000 and $170,000. Note that at every pay grade,

positions variedÑt he summary here represents an approximation of therange.

28. While Ansari does not specify, other reports indicate that closed schools disproportionately served students with special

education needs (self-contained classroom), English language learners (ELL), homeless, and overagestudents.
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29. According to the report (pp. 2Ð3), small schools of choice (SSCs) Òreceived start-up funding from philanthropic organizations

plus technical assistance and policy support from the New York City Department of Education and intermediary organizations

that were often experienced in managing the launching of new schools. É T he creation of SSCs was supported by a consortium

of funders, led by the Bill & M elinda Gates Foundation, the Carnegie Corporation of New York, and the Open Society

Institute.Ó

30. Beginning in 2009, results for charter schools are excluded from the TUDA results if they are not included in the school

districtÕs Adequate Yearly Progress (AYP) report to the U.S. Department of Education (NCES2011c).

31. It is not possible to determine whether these declines were within the range that could be expected, given the changing

demographics of the receiving schools, or whether they were larger than expected, and partly the negative result of student

mobility and upheaval. As noted, however, any overall assessment of the pros and cons of the new small schools must account for

impacts on the system overall.

32. The New York State Charter Schools Act of 1998 authorized the establishment of charter schools in New York, with the first

twelve operating in New York City in 2000Ð2001. As of 2009, 78 charter schools were operating in New York City, and 26 more

were scheduled to open in 2009 or 2010 (Hoxby, Murarka, and Kang 2009).

33. Such contributions are not easily calculable, so the researchers used a combination of IRS records and estimates of how

donations were distributed to estimate the totals they produce.

34. Out of concern that strong local control over principal hiring could lead to some very bad hires, Duncan also centralized this

process for some of the worst-performing schools, creating a principal pool from which Local School Councils (LSCs) were

forced to choose. The impact, if any, of this change isunclear.

35. Selective-enrollment in Chicago is based entirely on standardized test scores, employing a combination of citywide and

neighborhood socioeconomic status ÒtierÓ systems. As the CPS website explains, ÒFor Selective Enrollment Elementary and High

Schools, the first 30% of available seats at each school are filled strictly according to the student scoresÑa lso referred to as the

ÒrankÓ scoreÑt he seats are filled by the top-scoring students. The remaining seats are equally distributed among the four tiers

and are filled by the highest-scoring students in each tierÓ (Chicago Public Schools 2013). Nonselective magnet schools prioritize

siblings of existing students and students who live closest to the school, with the remainder of seats filled by lottery, distributed

evenly across the four tiers.

36. Between 2001 and 2008, when Duncan was CEO of CPS, the Academy for Urban School Leadership instituted its

comprehensive turnaround model in 11 schools. The academy has since expanded its network to 14 more schools, for a total of

25 as of 2012 (AUSL 2012).

37. As in other assertions regarding low-performing or high-performing schools, this CCSR report uses test scores to measure

school performance, with the ÒstrongestÓ receiving schools those in the top quartile on test scores, and the weakest ones those in

the bottom quartile.

38. The Academy for Urban School Leadership (AUSL) websiteÕs FAQ (www.ausl-chicago.org/about-faq.html) states that Ò[s]teady,

positive improvements in achievement and attendance results are a hallmark of all 19 of the CPS schools managed by AUSL.Ó

39. It is possible that new, higher-scoring students also affected scores in New York City and Chicago. Given the size and relative

diversity of those two cities, however, such determinations are not possiblehere.

40. A corollary to this is the need for policymakers to get tougher on closing down charters that are doing worse than their public

school counterparts, failing to live up to commitments, or, in some cases, engaging in fraudulent behavior. As Dingerson
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documents, such problems are common in Ohio but often do not result in state action to protect parents and students. And as

the Fordham Foundation, a major proponent of increased access to charter schools, reported in Are Bad Schools Immortal?in

2010, closures of under-performing and otherwise unacceptable charters are rare, notwithstanding charter proponentsÕ and

authorizersÕ promises to revoke failing chartersÕ licenses. (Stuit 2010).

41. New YorkÕs 2010 rate is not available, so the 72 percent is for 2009.

42. Such strategies include but are not limited to quality early childhood education, such as pre-K and nurse home-visiting

programs; school-based health clinics; breakfast, afterschool, and summer nutrition support programs; parent engagement and

education sessions; reengagement programs; and quality afterschool and summer enrichment programs.

43. Ursula Helminski is vice president of external affairs for the Afterschool Alliance. The result of the coordinated campaign was a

budget deal that restored $150 million for child care and after-school programs, including new funds for several initiatives.

However, of the $150 million, only $41 million will be Òbaselined.ÓThe majority of the funds, $109 million, are being provided

using council ÒdiscretionaryÓ funding, which can only be allocated for a one-year period. As a result, these programs likely face a

similar last-minute fight for survival again in 2013.

44. While the term ÒproficiencyÓ is often used to indicate a score cutoff or standard that the majority of students are expected to

reach, it was never intended that way by NAEPÕs governing board.

45. The same pattern is seen with respect to the gap between white and Hispanic students; between 2003 and 2007 the gap

narrowed substantially, then widened again through 2011.

46. Among high school students, the white-Hispanic gap also grew slightly, rather than narrowing.

47. The only exception was special education students, among whom those who had participated in Pre-K scored lower in both

math and reading than their non-participant special education peers.

48. ÒAveraged freshman graduation rate (AFGR) is an estimate of the percentage of an entering freshman class graduating in four

years. For 2007Ð08, it equals the total number of high school diploma recipients in 2007Ð08 divided by the average membership

of the 8th-grade class in 2003Ð04, the 9th-grade class in 2004Ð05, and the 10th-grade class in 2005Ð06. Ungraded students were

allocated to individual grades proportional to each stateÕs enrollment in those grades.Ó (NCES 2010b, Table A12,FN4)

49. The source for data on local school districts is the U.S. Department of Education, National Center for Education Statistics,

Common Core of Data (CCD), Local Education Agency Universe Survey, Dropout and Completion Public-Use Data File, 2002-03

AND 2007Ð08, Version 1a. The source for data on states is the U.S. Department of Education, National Center for Education

Statistics, Common Core of Data (CCD), ÒThe Averaged Freshman Graduation Rate for Public High Schools From the

Common Core of Data, School Years 2001Ð02 and 2002Ð03�� and U.S. Department of Education, National Center for

Education Statistics, Common Core of Data (CCD), ÒPublic School Graduates and Dropouts From the Common Core of Data:

School Year 2007Ð08 and 2008Ð09,Ó Table1.

50. The author explains why and how he converted what had begun as Standard Deviation differences into percentile change

differences: ÒGiven the mayorÕs penchant for reducing complex phenomena to a single number É I have summarized the

shrinkage in the achievement gap on the NAEP and New York State assessments as the percentage reduction in the gap. (For the

technically-minded, this involved calculating group differences in citywide standard-deviation units, weighted by the size of the

four racial/ethnic groups, for each grade and subject area, and then averaging those group differences, in both 2011 and 2003.

The ratio of the 2011 group difference to the 2003 group difference indicates the extent of the change in the achievement gap

over that eight-year period.)
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ÒSo here it is: Looking across ELA and math scores on state exams for New York City students in grades three through eight in

2003, the achievement gap separating black and Latino students from white and Asian students was .74 of a standard deviation.

In 2011, the achievement gap was .73 of a standard deviation. This represents a 1 percent reduction in the magnitude of the

achievement gap. The careful reader will note that the mayor has thus overstated the cut in the achievement gap by a factor of

50.Ó(Pallas 2012b)

51. Pallas also noted that, when NAEP scores were used to assess the validity of the same claim, the gap grew by 3percent.

52. Assessments of gains (or losses) in test scores could also take into account the starting point for a city or district as, of course,

those with higher starting scores have less room to grow. It is not possible, in this context, to compare starting NAEP scores of

every large city, or even a smaller subset of them, and such an analysis also requires more than simple comparison to be valid,

since many other factors should be taken into account. For the purposes of this report, the goal is to compare promised, and

asserted, gains, against those actually realized, so only these basic comparisons areemployed.

53. Moreover, while scores continued to climb between 2009 and 2011 in the nation as a whole, and in the large urban school

districts, scores in New York City dropped slightly, though the decrease was not statistically significant.

54. These comparisons should be viewed within the context of the two sets of schoolsÕ student bodies. On average, as described

earlier, district schools serve roughly the same proportion of students who qualify for meal subsidies, though more of them are

poor (eligible for free lunch), versus low-income (eligible for reduced-price lunch). District schools also serve more special needs

students, and likely substantially more of those with very high needs. Charter schools also serve many more African American

students, and fewer Hispanic, White, and Asian students than their regular district school counterparts (Merriman et al. 2012).

55. ÒDeveloped by the state two years ago, this indicator counts college ready students as those who scored at least 75 on the

English Regents and 80 on the math, or got at least 480 on their math and reading SATsÓ (McAdoo 2012).

56. Luppescu et al. (2011, 11.) explain: ÒThe trends in student achievement displayed in this report frequently do not match the

publicly reported statistics. This does not mean that the statistics that are reported publicly are wrong. However, they are often

calculated in ways that are not comparable across the years. Decisions about how to produce indicators of student performance

change frequently in response to policies at the local, state, and federal levels. Often changes are made in an attempt to produce

more accurate indicators, but these changes make the indicators non-comparable to those produced in the past. In this report, we

make our own calculations from student-level data, so that student achievement can be compared in a fair way over time. É

There are five general issues that make it difficult to create fair comparisons across time in studentsÕ test scores:

1) Changes in tests, standards, scoring, and test administration make scores non-comparable.

2) The most commonly used metricÑt he percent meeting standardsÑi s imprecise and can be misleading.

3) The promotion policy instituted in Era 2 concentrates low-scoring students in certain grades and keeps the lowest-scoring

studentsÕ scores in district averages for extrayears.

4) The proportion of CPS students whose test scores were included in the publicly reported statistics has changed over time with

variouspolicies.

5) The types of students entering Chicago schools have changed over time, and these demographic changes can affect district

achievement levels.

This chapter details the methods CCSR researchers used to address each of the five issues outlined above in order to make fair

comparisons over time. The complexity of the methodology underscores how difficult it is to gauge improvements in schools and
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districts when the statistics that are reported are affected by numerous decisions of policymakers, practitioners, and the makers of

assessments.Ó Note that, notwithstanding the rigorous methodology employed, the report still compares the results against

NAEPscores.

57. As the Consortium researchers document, DuncanÕs tenure represented a third consecutive wave of (different) CPS reform

agendas over the past twenty years. The report not only documents trends between 2002 and 2009, when Duncan was CEO

(which it distinguishes as one of ÒinnovationÓ for the many new schools opened), but compares those to trends between

1990Ð1995 (which it labels as the era of ÒdecentralizationÓ and 1996Ð2001 (when ÒaccountabilityÓ emerged under DuncanÕs

predecessor, Paul Vallas).

58. These studies include a 2009 CREDO study limited to CPS students in grades 3-8 (CREDO 2009b); a study conducted by the

RAND Corporation in 2008 (Booker et al. 2009); and Brown and Gutstein (2009).

59. The authors acknowledge the serious flaws with this methodology, but reason that, if CPS is going to use it for such serious

decisions as school closure, it seems fair to employ it to assess the claim that charters are outperforming comparable public

schools serving the highest-needsstudents.

60. This discrepancy could reflect the unreliability of standardized test scores as a measure of performance, in which case, more

weight should be placed on improvement in the graduation rate. However, since high school graduation rates can be

manipulated, and since NAEP scores show that CPS students who entered charter schools behind tended to gain less ground

than their higher-starting counterparts, putting more stock in improved graduation rates is also risky.

61. The RAND report noted that the existence of charter high schools that spanned primary and secondary grades Òcreates an

ambiguity in interpreting results: Any measured effects might be attributable to charter status or might be attributable to the

unconventional grade configuration that eliminates the transition between middle school and HS. Transitions to new schools

often have negative effects; charter schools might promote positive outcomes simply by eliminating a transition and adopting

6Ð12 or KÐ12 grade configurations. We cannot be sure about the causal mechanism producing any effects we measure.Ó (Booker

et al. 2009,34)

62. Prior to helping Duncan develop CPSÕs college- and career-readiness efforts, Darnidier was the executive director of the Steans

Family Foundation and also led the Cabrini-Green youth program, CYCLE.

63. Ò[I]t is unclear what the current CPS administration plans to do to keep the college enrollment numbers rising. The centralized

post-secondary office, which included specialists who worked with school teams, has now been whittled down to just a few

people. Some network offices have post-secondary specialists, but still [Liz] Monge-Pacheco [the post-secondary coach for the

Network for College Success] says people are wondering who will help organize college tours and help individual schools navigate

the process. ÔThere is a loss of resources this year,Õ she says. ÔCPS has put forth no plan on how they will support post-secondary

enrollment.Õ As part of its effort to close a huge budget gap, the district office told schools that if they want to keep their college

coach, they will have to cover the cost completely with discretionary funds. Previously, central office chipped in.Ó (Karp 2012a)

64. All dollars are adjusted for inflation using the CPI-U-RS and 2008Ð2009dollars.

65. Federal grants include the following: Reading is Fundamental ($24.8 million over 2008Ð2010), Save the Children Juvenile

Delinquency Prevention program (about $0.5 million over 2008Ð2010), and Teach for America ($2.6 million in 2008)

(LegiStorm 2012).

66. Levy noted that, although the ROTC mandate is unfunded, schools are forbidden to stop providing the service, so they have no

way to recoup that money.
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67. ÒGiven that the successful implementation of the tentative agreement is dependent on effective leadership, the third party

funders reserve the right to reconsider their support for this initiative if there is a material change in DCPSÕ leadership.Ó

68. One exception is Los Angeles, which increased spending at a rate even greater than that of New York City, thought it also

started out at a much lower placeÑr oughly $8,000 per student.

69. Regarding private funding for market-based Òportfolio district initiatives,Ó DePaul University professor Kenneth Saltman (2010)

notes, ÒThe amounts available have been significant, by some accounts as high as $200 million in New York City, half that

amount in Chicago, and over $50 million in New Orleans.Ó

70. It is possible that these funds fall into discretionary funding. If so, they would constitute a more significant proportion than

they do of the budget overall.

71. The Chicago Public Education FundÕs collective investment so far of $50 million also resembles New York CityÕs private

contributions: The influence of the donors is disproportionate to their share of the school budget (Chicago Public Education

Fund 2012b). The fund emphasizes that this Òsmall group of highly engaged and committed individualsÉ put a lot on the line,

and expect a lot in returnÓ and that the board has ÒGreat Power, Great ResponsibilityÓ (Chicago Public Education Fund 2012a).

72. Moreover, the article notes, while the purported reason for closing the school is underenrollment in that specific building, the

charter and magnet schools that replace them tend to house even fewer students, which makes the building even less

cost-effective by that measure. Ò[Executive director of the 21st Century Fund in Washington, DC Mary] Filardo points out that

charter operators often want to keep their student population small. That is true in Chicago. On average, charter elementary

schools have about 100 fewer students than neighborhood schools, and 21 of them have fewer than 350 students, according to

an analysis of CPS enrollment data.Ó

73. These statistics are based on studies of students who attended the Chicago Child-Parent Centers, compared with similar

children who did not. The odds of special education placement among program participants were reduced from 24.6 percent to

14.4 percent, and the odds of graduating from high school increased from 38.5 percent to 49.7 percent. It is noteworthy that the

students remained at very high risk, but the risk levels were significantly reduced; i.e., the program did not help them attain

anywhere near the status of their higher-incomepeers.

74. This is based on studies of LAÕs Best, a highly effective summer and afterschool program in Los Angeles. Test score increases

from this program and others tend to be substantially lower than metrics like high school graduation and criminal activity, which

reflect gains across a range of domains and skillsets, rather than purely cognitiveones.
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