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EDITORS NOTE

We are proud to present to you the Spring 
2018 edition of the Berkeley Public Policy 
Journal. These articles address a range of 
policy issues from prison policy for pregnant 
women to New Orleans’ education strate-
gies. We also had the honor to interview Pro-
fessor William Easterly, who is an expert in 
development and economic policy, and Co-
rey Newhouse, who runs Public Profit and 
is an advocate for data-driven and evidence 
based policymaking. 

This edition of the Journal has been partic-
ularly special to us for two reasons. First, we 
invite to the Journal a new cohort of Gold-
man students committed to continue our 
work and take the Journal to new heights. 
We hand off the new editorial board and 
leave it under the capable leadership of Jo-
seph Monardo and Henriette Rurhmann, 
and are confident that they will carry for-
ward the legacy of the Journal, and enhance 
its growth with their innovative ideas and 
deep commitment to the mission. 

Second, we are very proud to note that all the 
articles in this edition have been contributed 
by women and persons of color. One of the 
main goals of the Journal is to present tra-
ditionally underrepresented voices and add 
meaningfully to the policy discourse in var-
ious fields of expertise. The diversity of au-
thors in this edition is representative of that 
vision and the growing strength of different 
communities at the Goldman School and the 
public policy sphere.

Finally, we are happy to share that, with the 
generous support of committed individuals 
in the Goldman community, we have for the 
first time established the BPPJ Prize for Out-
standing Writing in Public Policy (Megha 
Kansara) an the BPPJ Prize for Outstand-
ing Editorial Collaboration (Sanghamitra 
Mukherjee). These prizes recognize excep-
tional articles and committed collaboration 
with our editorial team throughout the se-
mester. We congratulate the winners and 
wish them great success as policy profes-
sionals.

We thank the editorial team for their relent-
less efforts throughout the semester and for 
their commitment to continuously improve 
the Journal. We thank GSPP staff for all 
their support in getting the Journal smooth-
ly functioning. Special thanks to Assistant 
Dean Martha Chavez for identifying the val-
ue of the Journal, constantly encouraging its 
growth, and supporting it all possible ways. 
Thank you to Dean Brady, Professor Larry 
Rosenthal and GSPP management for giving 
us the opportunity to lead the Berkeley Pub-
lic Policy Journal.

We are truly honored and look forward to 
the Journal’s promising future. 

Thank you, 

Manasa Gummi & Anna Radoff
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INTRODUCTION

Pregnant people in correctional facilities 
face unique challenges. Pregnant prisoners 
are more likely to deliver low-birthweight 
babies than non-incarcerated individuals, 
and are also more likely to experience pre-
eclampsia and preterm birth.1 Restraints 
that are routine in many correctional set-
tings pose an additional threat for preg-
nant prisoners; a person who is restrained 
during pregnancy and birth faces increased 
risk of medical complications.2 To reduce 
the danger of incarceration for pregnant 
individuals and their families, California 
legislators have taken significant steps to 
limit the shackling of pregnant prisoners. 

California state law currently prohibits the 
most dangerous forms of restraint from 
being used on any incarcerated person 
known to be pregnant (Penal Code section 
3407). However, local implementation of 
anti-shackling legislation has been histori-
cally varied. In 2014, San Francisco-based 

advocacy organization Legal Services for 
Prisoners with Children (LSPC) found 
that only 23 out of 58 counties had written 
new policies to comply with section 3407. 
60 percent of California counties remained 
out of compliance with state anti-shack-
ling law. This article details LSPC’s recent 
effort to update its investigation into Cal-
ifornia’s anti-shackling law, focusing spe-
cifically on the 36 counties determined to 
be non-compliant in 2014. As of August 
2017, LSPC determined that 25 out of the 
36 counties investigated, and 47 Califor-
nia counties overall, are fully compliant 
with state anti-shackling laws. 

LSPC continues to shed light on the dan-
gerous use of restraints on pregnant pris-
oners in California. Its most recent report 
is intended to encourage the 11 non-com-
pliant California counties to come into 
full compliance with state law, ultimately 
helping to ensure that incarcerated preg-
nant people are treated with the dignity, 
respect, and care they deserve. 

NO MORE 
SHACKLES

The following article is a summary of Legal Services for Prisoners’ recently released No More Shackles report, 
which I helped to produce over the summer of 2017. Their report, and this subsequent article, would not have 
been possible without the contributions and guidance of LSPC’s incredibly dedicated staff, with particular 
thanks to Harriette Davis, Carol Strickman and Brittany Stonesifer. Thank you for your advocacy on behalf 
of pregnant prisoners in California. LSPC would also like to acknowledge the lead authors of AB 2530, As-
semblymembers Toni Atkins, Nancy Skinner, and Holly Mitchell. LSPC acknowledges their fellow co-spon-
sors, the American Congress of Obstetricians and Gynecologists, District IX (California) and the American 
Civil Liberties Union. In addition, LSPC extends their thanks to all staff and interns, with special gratitude 
to: Karen Shain for her legislative advocacy, Jesse Stout and Georgia Valentine, the principle contributors to 
LSPC’s 2014 No More Shackles report, and former interns Rebecca DeWitt and Meghan Herbert for their 
time and research at the start of this project. Finally, LSPC acknowledges the inspirational leadership of 
Dorsey Nunn, LSPC’s Executive Director. Thank you for making this project possible.

ALENA YARMOSKY

Edited by: Courtney Colburn, Chelsea Muir, 
Eunice Roh & Henriette Ruhrmann
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CURRENT LAW 

Enacted in 2012, California Penal Code 
section 3407 bans the most dangerous 
types of restraints (leg irons, waist chains 
and handcuffs behind the body) for preg-
nant prisoners under any circumstances. 
PC §3407 (a). The law also prohibits the 
routine restraint of pregnant prisoners 
in labor, during delivery, or in recovery 
after delivery by stating that in these cir-
cumstances, a pregnant prisoner shall not 
be restrained by the wrists, ankles or both 
unless deemed necessary for the safety and 
security of the prisoners, the staff, or the 
public. PC §3407 (b). In addition, the law 
grants medical professionals the authority 
to direct that restraints be removed from a 
pregnant prisoner at any time. PC §3407 
(c). Finally, section 3407 (e) mandates that 
each California county inform pregnant 
prisoners of these rights. 

These policies are also mandated by the 
Board of State and Community Correc-
tions in Title 15 Minimum Standards for 
Local Detention Facilities Division 1, 
Chapter 1, Subchapter 4, section 1058.5. 
The full text of section 3407 and Title 15, 
section 1058.5 are attached in Appendix 1 
and 2, respectively. 

HISTORY OF IMPLEMENTATION

In 2005 the California legislature passed 
AB 478, a bill prohibiting the restraint of 
pregnant prisoners in labor, during child-
birth, and in recovery after delivery. In 
2012, Governor Brown signed AB 2530, 
legislation to restrict the shackling of pris-
oners at all stages of pregnancy.  As a re-
sult, state law currently prohibits the most 
dangerous forms of restraint from being 

used on any incarcerated person known 
to be pregnant (Penal Code section 3407).
Unfortunately, local implementation of 
California anti-shackling legislation has 
been varied at best. In 2014, LSPC released 
a report detailing the restraint policies 
within California’s 58 county jails. As of 
February 2014, two years after the passage 
of AB 2530, only 23 out of 58 counties 
had written new policies to comply with 
section 3407. 

This report’s findings were based on the 
results of Public Record Act (PRA) re-
quests sent to 58 California counties. 
Non-compliant and/or non-responsive 
counties were contacted a minimum of 
two times with information requests; 
non-compliant counties were provid-
ed policy recommendations and given a 
minimum of three weeks to come into 
compliance with state law. 

The following compliance findings are 
based on the 55 written policies received 
and evaluated by LSPC prior to February 
7, 2014: 

●	 21 counties were in full compliance 
with §3407

●	 32 counties were in partial compli-
ance with §34073

●	 2 counties were entirely non-com-
pliant with §3407

●	 3 counties did not provide policies 
for review 

METHODOLOGY 

In February of 2017, LSPC mailed PRA 
requests to the sheriffs of these 36 coun-
ties which were not in full compliance in 
2014. LSPC again provided each county 

No More Shackles
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with the text of section 3407, outlined its 
mandates, and requested that each county 
send us a copy of its policies pertaining to 
the restraint of pregnant prisoners. 

Each county’s policy was then evaluat-
ed using a four-part compliance grading 
system. To be considered fully compliant, 
the relevant policy had to include all of the 
following components of section 3407: 

1. Mandate that a prisoner known to 
be pregnant or in recovery after de-
livery shall never be restrained by 
the use of leg irons, waist chains, 
or handcuffs from behind the body 
(subsection a);

2. Statement that a pregnant prisoner 
in labor, during delivery, or in re-
covery after delivery, shall not be 
restrained by the wrists, ankles, or 
both, unless deemed necessary for 
the safety and security of the prison-
er, the staff, or the public (subsection 
b); 

3. Specification that medical profes-
sionals’ authority to require the re-
moval of all restraints from pregnant 
prisoners (subsection c);

4. Requirement that pregnant prison-
ers be advised, orally or in writing, 
of these standards and policies gov-
erning pregnant prisoners (subsec-
tion e).

Of the 36 counties that were sent PRA re-
quests in February, 28 provided their poli-
cies in a timely manner. LSPC followed up 
repeatedly with the eight non-responsive 
counties, including a second PRA request 
in April and phone calls as necessary. In 
addition, LSPC sent individualized letters 
to non-compliant counties. LSPC again 

explained the mandates of section 3407 
and provided specific recommendations 
for modifying each county’s policy in 
order to come into full compliance with 
California law. 

By July, LSPC had received policies from 
35 out of the 36 California counties inves-
tigated. The following findings are based 
on materials LSPC has received as of Au-
gust 2017. 

COMPLIANCE FINDINGS 

Based on the most recent policies of the 
36 counties investigated, LSPC found: 

●	 25 counties are in full compliance 
with §3407

●	 10 counties are in partial compliance 
with §34074

●	 1 county did not provide policies for 
review5

The 25 counties found to be in full com-
pliance can be viewed in Appendix 3. 

Of the 11 counties that are non-compli-
ant: 

●	 1 county is missing three out of four 
components of PC §34076

●	 3 counties are missing two out of 
four components of PC §34077

●	 5 counties are missing one out of 
four components of PC §34078

●	 1 county did not provide policies for 
review9

As of August 2017, 46 California coun-
ties were determined to be fully compli-
ant with state anti-shackling laws. These 
findings demonstrate a significant increase 
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in compliance since LSPC’s 2014 report. 
Nonetheless, it is unacceptable that, five 
years after the passage of Assembly Bill 
2530, 11 California counties have yet to 
sufficiently codify the rights of pregnant 
prisoners in their policies.10

COMMON POLICY DEFICIENCIES

FAILURE TO MANDATE 

NOTIFICATION OF RIGHTS

Of the 10 responding counties who are not 
fully compliant with Penal Code section 
3407, nine counties failed to mandate that 
pregnant prisoners be informed of their 
rights.11 This was by far the most common 
deficiency among non-compliant coun-
ties. Two counties provided the rights of 
pregnant prisoners on signs and in pris-
oner handbooks, but did not include the 
right to notification within their policies 
themselves.12 From an advocacy perspec-
tive, LSPC recommends  all counties to 
mandate prisoner notification within their 
policies, in addition to including pregnant 
prisoners’ rights within prisoner materials. 
This guarantees compliance with section 
3407 and ensures that jail staff, medical 
professionals, and prisoners are equally in-
formed of the law. 

FAILURE TO SPECIFY MEDICAL 

PROFESSIONALS’ AUTHORITY 

Two counties did not specify that medical 
professionals have the authority to remove 
prisoner restraints.13 Even though sections 
3407 (a) and (b) allow for restraints in rare 
circumstances – if deemed necessary for 
the safety and security of the prisoner, the 
staff, or the public – a medical profession-
al may nonetheless override this decision. 
Counties that fail to include this provision 
in their policies are putting prisoners at 

risk of severe medical complications. A 
pregnant prisoner who is restrained faces 
increased medical risk. To mitigate this 
risk, it is critical that correctional officers 
be informed of medical professionals’ au-
thority to remove restraints if and when 
they deem it necessary to do so. 

RELIANCE ON OUTDATED OR 

INACCURATE LEXIPOL MATERIAL

Twelve counties obtained their an-
ti-shackling policies from Lexipol, LLC, a 
for-profit provider of policy manuals for 
custody organizations.14 Over the course 
of our 2017 investigation, LSPC reviewed 
six different Lexipol policies pertaining to 
the restraint of pregnant prisoners. Five 
counties are currently relying on incorrect 
or outdated Lexipol policies that are not 
in compliance with state law.15 The use of 
incorrect Lexipol policies is particularly 
concerning considering that LSPC previ-
ously noted this problem in its initial 2014 
No More Shackles report.16 LSPC advises all 
counties relying on Lexipol to ensure that 
their policies are updated and fully com-
pliant with section 3407. LSPC also plans 
to reach out to Lexipol directly to urge 
that it create and distribute a uniform, up-
dated policy compliant with state law. 

REFERENCE TO REPEALED OR 
IRRELEVANT STATUTES 
In 2012, Assembly Bill 2530 repealed Pe-
nal Code section 5007.7, an outdated and 
less protective shackling ban. Nonetheless, 
LSPC found that three counties contin-
ue to refer to section 5007.7 within their 
policies.17 Reliance on this expired code 
is particularly problematic because Penal 
Code 5007.7 requires a medical profes-
sional to certify that a prisoner in active 
labor before shackling restrictions can 

No More Shackles
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apply. In contrast, current law was writ-
ten specifically to ensure that prisoners 
in labor are not shackled before they can 
receive medical attention (either at the 
correctional facility or in transport to the 
hospital). Counties that continue to refer-
ence repealed section 5007.7 are at risk of 
illegally and dangerously restraining pris-
oners in labor. 

Several counties also cite irrelevant or un-
related statutes Penal Code section 6030. 
However, the shackling restrictions that 
were previously in section 6030 have all 
been moved from that statute to section 
3407. Similarly, one county cited Penal 
Code section 3423 in its policy, a statute 
that dictates procedures for community 
treatment programs, not local jails.18 

RECOMMENDATIONS 

LSPC strongly encourages the Depart-
ment of Corrections and Rehabilitation 
(CDCR), the Board of State and Commu-
nity Corrections (BSCC), and all Califor-
nia counties to: 

1. Hold counties more accountable 
for having up-to-date policies with 
current legislation;

2. Provide translated versions of all 
materials distributed to female pris-
oners, especially those that outline 
their pregnancy rights; and 

3. Educate medical professionals on 
their critical role in ensuring that 
restraints are removed from preg-
nant prisoners, as provided in sec-
tion 3407 (c).

PROVIDE TRANSLATED MATERIALS 

Forty percent of California households 
speak a language other than English in 
the home, and over one-third of Califor-
nia’s adult female prison population iden-
tifies as Hispanic.19,20 In order to ensure 
that non-English speaking prisoners are 
aware of their rights, LSPC advises Cal-
ifornia counties to provide relevant lan-
guage translations of all pregnancy rights 
materials. 

EDUCATE MEDICAL PROFESSIONALS 

The fact that section 3407 (c) grants med-
ical professionals the authority to remove 
restraints from pregnant prisoners makes 
this policy directly relevant to all medical 
professionals who care for pregnant pris-
oners. LSPC recommends that medical as-
sociations and the corrections community 
take steps to ensure that medical providers 
are fully informed of their responsibilities 
in caring for pregnant prisoners under 
section 3407. In addition, LSPC strongly 
urges that the authority granted to med-
ical professionals by this law be incorpo-
rated into medical facilities’ policy manu-
als and relevant trainings.

MANDATE SUPERVISOR APPROVAL 

Sixteen counties require that a jail su-
pervisor, and not a standard correctional 
officer, make the decision to restrain a 
pregnant prisoner in labor in the event 
of a safety or security threat.21 While not 
explicitly mandated by section 3407, this 
requirement increases officer accountabil-
ity and helps to ensure that the presence of 
a prisoner “threat” is not routinely used to 
justify restraint. To ensure that prisoners 
in labor are only shackled under excep-
tional circumstances, LSPC recommends 
that all counties adopt a similar require-
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ment. Recommended language can be 
found in Appendix 1 and 2. 

MANDATE REPORTING 

Seventeen counties also mandate report-
ing under any circumstance that requires 
shackling during labor.22 These counties 
mandate that, in the exceptional case a pris-
oner is shackled during labor due to safety 
or security concerns, officers must pro-
vide written documentation of the event. 
While time frames vary, most counties 
require documentation to be filed within 
10 days. Because such language similarly 
reduces the potential for unnecessary and 
harmful restraint, LSPC recommends that 
all counties adopt reporting requirements. 
Recommended language can be found in 
Appendix 6. 

CONCLUSION 

Over the course of its research project, 
LSPC received and evaluated policies 
from 35 of the 36 counties investigated. 
On the basis of its evaluation, LSPC can 
now verify that the policies of 47 out of 58 
California counties (over 80%) are in total 
compliance with section 3407. 

These findings demonstrate a significant 
increase in compliance since LSPC’s 2014 
report. Nonetheless, LSCP was extreme-
ly disappointed to find that 11 California 
counties have yet to codify the rights of 
pregnant prisoners in their policies. It is 
unacceptable that five years after the pas-
sage of anti-shackling legislation, about 
20 percent of California counties remain 
non-compliant with state law. 
 
Penal Code section 3407 was enacted to 
protect pregnant people from experi-

encing dangerous medical complications 
while incarcerated. When legislation that 
pertains directly to the health and safety 
of prisoners takes effect, it is critical that 
California counties promptly update their 
policies to comply with every component 
of that legislation. 

This article demonstrates that many Cal-
ifornia counties fail to write and update 
their policies in a timely, responsive man-
ner. As a result, pregnant prisoners in 
California may continue to receive illegal 
and dangerous treatment, resulting in in-
creased medical risk. 

APPENDIX 1 

Recommended Language on 

Mandating Supervisor Approval 

for Use of Restraints (Kings County)

514.8 PREGNANT INMATES

Restraints will not be used on inmates 
who are known to be pregnant unless 
based on an individualized determination 
that restraints are reasonably necessary for 
the legitimate safety and security needs of 
the inmate, the staff or the public. Should 
restraints be necessary, the restraints shall 
be the least restrictive available and the 
most reasonable under the circumstances. 

In no event will an inmate who is known 
to be pregnant be restrained by the use of 
leg restraints/irons, waist restraints/chains, 
or handcuffs behind the body (Penal Code 
§3407). 

514.8.1 INMATES IN LABOR

No inmate in labor, delivery or recovery 
shall be restrained by the use of leg re-
straints/irons, waist restraints/chains, or 
handcuffs behind the body (Penal Code 

No More Shackles
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§3407). 
No inmate who is in labor, delivery or re-
covery from a birth shall be otherwise re-
strained except when all of the following 
exist (Penal Code §3407):

a. There is substantial flight risk or 
some other extraordinary medical 
or security circumstance that dic-
tates restraints be used to ensure the 
safety and security of the inmate, the 
staff of this or the medical facility, 
other inmates or the public. 

b. A supervisor has made an individ-
ualized determination that such re-
straints are necessary to prevent es-
cape or injury. 

c. There is no objection from the 
treating medical care provider. 

d. The restraints used are the least re-
strictive type and are used in the 
least restrictive manner. 

Restraints shall be removed when medical 
staff responsible for the medical care of the 
pregnant inmate determines that the re-
moval of restraints is medically necessary 
(Penal Code §3407). 

The supervisor should, within 10 days, 
make written findings specifically de-
scribing the type of restraints used, the 
justification and the underlying extraor-
dinary circumstances. 

APPENDIX 2

Recommended Language on 

Mandating Reporting After 

Use of Restraints (San Luis Obispo) 

523.10 PREGNANT INMATES   

Restraints will not be used on inmates 
who are known to be pregnant unless 

based on an individualized determination 
that restraints are reasonably necessary for 
the legitimate safety and security needs of 
the inmate, the staff or the public. Should 
restraints be necessary, the restraints shall 
be the least restrictive available and the 
most reasonable under the circumstances. 

In no event will an inmate who is known 
to be pregnant be restrained by the use of 
leg restraints/irons, waist restraints/chains, 
or handcuffs behind the body (Penal Code 
§3407). 

523.10.1 INMATES IN LABOR

No inmate in labor, delivery or recovery 
shall be restrained by the use of leg re-
straints/irons, waist restraints/chains, or 
handcuffs behind the body (Penal Code 
§3407). 

No inmate who is in labor, delivery or re-
covery from a birth shall be otherwise re-
strained except when all of the following 
exist (Penal Code §3407):

a. There is substantial flight risk or 
some other extraordinary medical 
or security circumstance that dic-
tates restraints be used to ensure the 
safety and security of the inmate, the 
staff of this or the medical facility, 
other inmates or the public. 

b. A supervisor has made an individ-
ualized determination that such re-
straints are necessary to prevent es-
cape or injury. 

c. There is no objection from the 
treating medical care provider. 

d. The restraints used are the least re-
strictive type and are used in the 
least restrictive manner. 



14

Restraints shall be removed when medical 
staff responsible for the medical care of the 
pregnant inmate determines that the re-
moval of restraints is medically necessary 
(Penal Code §3407). 

The supervisor should, within 10 days, 
make written findings specifically describ-
ing the type of restraints used, the justi-
fication and the underlying extraordinary 
circumstances. 

APPENDIX 3

Non-Compliant California Counties  

CA counties 
Ban 3 
restraints

No restraints 
(ex. safety issue) 

Medical profes-
sional authority 

Notification 
of rights 

Amador X   X X

Colusa X X    

Del Norte        

Lassen X X X  

Madera   X    

Monterey X X    

Plumas X X X  

Sonoma X   X X

Tulare X X X  

Yuba X X X  
 

Key

Not in compliance 9

No response 1

ENDNOTES

1. Marian Knight & Emma Plugge, The 
Outcomes of Pregnancy Among Im-
prisoned Women: A Systematic Re-
view, 112 BJOG: An International 
Journal of Obstetrics & Gynecol-
ogy 1467 (2005). 

2. Alison Smock, Childbirth in Chains: 
A Report on the Cruel but not so Un-
usual Practice of Shackling Incarcer-
ated Pregnant Females in the United 
States, 3(2) Tennessee Journal of 
Race, Gender, & Social Justice 111 
(2014). 

3. After the publication of LSPC’s 2014 
report, Calaveras County provided an 
updated version of its policy and was
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       determined to be in full compliance   
       with section 3407. 
4. Amador, Colusa, Lassen, Madera, 

Monterey, Plumas, Santa Cruz, Sono-
ma, Tulare, and Yuba. Colusa, Santa 
Cruz, and Sonoma counties are in the 
process of updating their policies to 
come into full compliance. 

5. Del Norte County.
6. Madera County. 
7. Amador, Colusa, and Monterey.
8. Lassen, Plumas, Santa Cruz, Sonoma, 

Tulare, and Yuba.
9. Del Norte County. 
10. Del Norte County refused to comply 

with LSPC’s PRA request to provide 
its policy on the restraint of pregnant 
prisoners.# Without the opportunity 
to evaluate its policy, LSPC must pre-
sume that Del Norte County is com-
pletely non-compliant with state law. 

11. Amador, Colusa, Lassen, Madera, 
Monterey, Plumas, Santa Cruz, Tu-
lare, and Yuba.

12. Amador and Colusa. 
13. Monterey and Madera. 
14. Amador, Inyo, Lake, Lassen, Mono, 

Monterey, San Joaquin, San Luis 
Obispo, Santa Cruz, Sierra, Siskiyou, 
and Tulare. 

15. Amador, Lassen, Monterey, Santa 
Cruz, and Tulare. Santa Cruz County 
has contacted Lexipol about updating 
its policy to come into full compli-
ance.

16. In 2014 LSPC determined that nine 
counties were relying on inaccurate 
Lexipol policy: Glenn, Lake, Modoc, 
Mono, San Joaquin, Shasta, Siskiyou, 
Tehama, and Trinity.

17. Colusa, Plumas, and Sonoma. 
18. Colusa.
19. U.S. Bureau of the Census, Popu-

lation and Housing Unit Estimates 
(2016).

20. Cal. Dep’t of Corrections & Rehabili-
tation, Prison Census Data (2013). 

21. Inyo, Kings, Lake, Lassen, Made-
ra, Mono, Monterey, Sacramento, 
San Joaquin, San Luis Obispo, Santa 
Cruz, Sierra, Siskiyou, Tulare, Ven-
tura, and Yuba.

22. Colusa, Inyo, Kings, Lake, Lassen, 
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   A CONVERSATION WITH 
   COREY NEWHOUSE



BPPJ: You are right around the 10-year 
mark with Public Profit. How does year 
10 feel? And, as you think about the com-
pany, where is it at now versus the begin-
ning days?
 
C. NEWHOUSE: It feels like the blink of 
an eye and like my entire life in the same 
moment. To be a business owner, a small 
business owner, of a mission driven or-
ganization like ours, really is your whole 
heart, your whole head, your whole ev-
erything. On the one hand, it feels like I 
rolled out of bed yesterday and started the 
company and it literally is hard to think 
about what my professional life was like 
before having a company. You know, in 
the preparations for our 10-year anni-
versary, it was really wonderful to look 
at the list of clients. We’ve worked with 
over 100 different clients on more than 
300 different engagements over those 10 
years, and the range of organizations that 
we’ve worked with, but also the number 
that are still with us, is really exciting. 
I find that to be just a huge honor, that 
we’ve really been able to work in partner-
ship with so many amazing groups and to 
support what they are doing. It makes me 
really grateful and proud.

BPPJ: That is exciting. Then, looking 
at  the  kind of  projects you worked on 
and the partnerships that you’ve built, 
in general but especially those that have 
been enduring, what do you think are the 
through lines there, the hallmarks of the 
strength of those partnerships?
 
C. NEWHOUSE: Especially our long-
term clients, they are engaged in continu-
ous quality improvement at scale. So, that 
would include Oakland Unified School 
District, which has 76 publicly funded 
afterschool programs. That would in-
clude the YMCA of San Francisco which 
is a million-dollar organization with 15 
different branches in San Francisco and 
Marin County. And they are committed to 
continuous quality improvement for their 
programs and are doing so at quite large 
scale, programs serving tens of thousands 
of kids. And so, we’ve really been able to 
partner with them, both to get very clear 
about what they mean by quality, what 
they mean by quality-improvement, and 
then to help collect that third-party data 
that they can use to feed their own cycle. I 
think also, we — myself, included — we’re 
all former teachers, former after-school 
workers, former public health advocates, 
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and so we have a different approach to the 
work, a level of humility that I think a lot 
of clients appreciate about us.  
 
BPPJ: What was your path to Public Prof-
it, and especially as you think about the 
experiences you had prior to founding it, 
how did those influence or help you pre-
pare to begin the company?
 
C. NEWHOUSE: Both my parents are 
business owners and entrepreneurs, and I 
was about 10 years old I before I realized 
that not all adults worked for themselves. 
So, like everything, I can blame my mom 
and dad [laughs]. But, joking aside, I think 
that I have always had a very entrepreneur-
ial point of view and just always thought 
about optimizing what is the need that can 
be met. My first job out of graduate school 
actually was for a company that does stra-
tegic planning, fundraising, and evalu-
ation. I really saw a place for an organi-
zation to exist in the space between rigor 
and application, and particularly to have a 
focus on organizations that serve children, 
youth, and families. And the connection to 
Goldman is quite direct. It was my former 
graduate school project client that called 
me up and asked if I would be interested 
in evaluating their, at the time, 90-plus af-
ter-school programs. And they still make 
fun of me because I said, ‘I have a job and 
that sounds like a lot of work!’ And they 
said, ‘yes, it would be a lot of work.’ Cer-
tainly, my dream, my long-term profes-
sional goal for myself was to form my own 
company. Frankly, I did not plan to do so 
five years out of graduate school. But the 
opportunity presented itself and I was able 
to take it.
 
BPPJ: Even though you had planned to 

start your own company at some point, 
what was different from what you had ex-
pected? You mentioned that it happened 
faster than you might have expected, so 
what were the things that you had to get 
up to speed on really quickly?
 
C. NEWHOUSE: You know, the thing 
that I discovered and the thing I tell other 
aspiring business owners is that so many 
of the things that you think will be very 
difficult or are big unknowns actually are 
quite easy, because they are problems that 
lots of business owners have. So, things 
like payroll, things like insurance, things 
like taxes: there are lots 
and lots of small business-
es that need that service, 
and I gladly pay Quick-
Books $50 a month to 
take care of almost all 
of that for me. And so, I 
think sometimes aspiring 
business owners get very 
nervous about those sorts 
of things, and that turned 
out to be the easy stuff.

I think the things that I’ve 
had to learn have really 
been about thinking like 
a business owner: think-
ing about costs, thinking 
about cash flow, thinking about the net 
present value of the proposal we have out 
in the field, thinking about billable rates. 
As a consulting firm, our billable rates are 
very important to us. But also balancing 
that with having a very collegial person-
al-growth oriented, positive environment. 
And those don’t always exist in happy har-
mony. And so, really, I think, learning to 
be a leader. And I’ll be honest — some-
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times, it still chafes when I feel like peo-
ple are parsing out the individual words I 
say at a staff meeting, or if maybe I didn’t 
sleep well the night before and I’m just 
tired and annoyed, and that just is what it 
is. And that’s just part of the journey that 
every leader has.

Also, continually trying to refine my 
knowledge about business development, 
business cultivation. You have to be hap-
py with the hustle to own a business. You 
have to be really comfortable with that. 
But there are lots of ways to optimize that 
and get better at it, and so that’s been a big 
learning. And honestly learning to let go 
of some control. I remember very clearly 
the phases in our company’s growth when 
I realized that I just wasn’t going to know 
exactly what was going to be happening 
with every project. And I just had to trust 
my team.

You know, when we bought some new 
software that I do not know how to use, 
it’s a very strange feeling for me. And yet, 
in order to be able to grow, you have to 
be able to demonstrate that trust in your 
team.
 
BPPJ: Understanding that you’re often 
working with nonprofits and public or-
ganizations, where resource constraints 
come into the picture, how does that af-
fect your process, the relationships, what 
your client’s objectives are, and how 
you’re able to work to meet those? 
 
C. NEWHOUSE: We have a couple of dif-
ferent ways that shows up. One I will say 
that is specific to the type of work we do, 
the advances in data-collection technolo-
gy have brought the costs down rapidly 

and profoundly, even since I started the 
company. And so that that has been real-
ly helpful in terms of being able to open 
up space for our clients to do other things 
than hand-enter their data or run their 
service through a clunky scanner. I have 
learned, especially, to just get much better 
at setting expectations about what we are 
able to do for our particular budget, and 
to be very honest and transparent about 
our burn rate, how quickly we are mov-
ing through that money. We have never 
been the kind of firm that gives clients 
unexpected bills they didn’t know that 
they were going to have. And that comes 
at the cost of sometimes overrunning on a 
budget, sometimes by a lot. And so that’s 
again been a growth area for me, especial-
ly, and for our team: how to have those 
conversations in ways that feel alright, but 
also ways that are protecting our firm. And 
there are times when we will encourage 
our clients to work with an independent 
consultant who has a different structure 
than we do, or to partner with a graduate 
student on a project that we could maybe 
help supervise if the money and the ex-
pectations are just really not a fit.
 
BPPJ: Following up on that, have you said 
‘no’ to people you wanted to work with? 
Do you ever have to decline projects 
based on cost barriers or time constraints?
 
C. NEWHOUSE: I think one of the big 
things that I’ve learned, both working 
for other firms and just being part of this 
sphere is, your reputation is your busi-
ness model. That is how you get work 
in this area, and people have incredibly 
long memories. I have very vivid mem-
ories of talking with an executive direc-
tor at an organization, and I asked her if 
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she’d worked with ‘xyz’ other evaluation 
firm that has a sterling reputation, by the 
way. And she said, ‘oh, they’re no good 
because, you know, five years ago we got 
a spreadsheet from them and it had an er-
ror in it and we had to redo it.’ And I just 
thought, ‘oh, my word.’ She was an ex-
treme case, but I thought ‘oh my word.’ 
Something that small, like human error 
that got fixed, stands out in her mind. So 
we turn down work if we can’t do it well. 
And we’ve definitely had times where our 
clients have come to us wanting us to do 
something for them that I just know we 
can’t do well, or if we just don’t have the 
capacity at the time to do it, or if their ex-
pectations relative to their resources are 
really off. That is rare, but sometimes does 
happen.

BPPJ:  When someone comes to you with 
a business question or need, how do you 
figure out what can realistically be done 
and what your role in that is? On your 
website, you describe Public Profit’s role 
as ‘helping service organizations measure 
and manage what matters.’ Do you think 
that’s been a process of you clarifying and 
refining exactly what that role is for you, 
especially as you think about that commu-
nication process and setting up roles?
 
C. NEWHOUSE: Absolutely. And I think 
this is true in the evaluation field, more 
generally, that the lines between inde-
pendent third-party evaluator, strategic 
planning consulting, performance coach, 
or cheerleader just have been changing 
over time. I think we have been able to 
get clearer and clearer about what we do 
well, whether that is program evaluation, 
helping our clients build their capacity to 
perform evaluation on their own, or man-

aging their data and getting it to them in 
ways that are accessible. Usually in the 
course of conversation with a potential 
client or a current client about new work, 
we are able to get a lot of signals about 
what they want to be different about their 
organization and then can start back-map-
ping in terms of the types of things that 
we can and cannot afford.

My business coach gave me fantastic ad-
vice a few years ago, that people only buy 
what meets an immediate and pressing 
need. So whenever I’m talking with a pro-
spective client I’m trying to understand 
what their immediate and pressing need is.
 
BPPJ: Your role essentially is to help or-
ganizations that are otherwise unable to 
do the work that you’re performing for 
them. Do you think there will always be 
a role for organizations like yours in pub-
lic service, or is this something that, in 
an ideal system, schools, governments, or 
nonprofits would be able to provide for 
themselves?
 
C. NEWHOUSE:  I believe very strongly 
in the value of an independent, external 
evaluation role in any kind of area that is 
publicly funded and/or that is serving the 
most-vulnerable members of our commu-
nity. And not because I think that peo-
ple aren’t doing their best, but I think it 
is very easy [for companies] to lose sight 
of what is working and what is not. And 
to have someone who is knowledgeable 
and is supportive. We are we are not in 
the ‘gotcha’ business by any stretch. But 
we are also not going to pull our punch-
es when we see things that are problem-
atic or need to be fixed. And there is an 
additional credibility in some circles and 
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in some situations that comes with being 
the independent, external evaluator. That 
said, we are seeing more and more of our 
clients are really pushing to become learn-
ing organizations, and that is so much the 
better. I am all in favor of that, because it 
is only going to strengthen their ability to 
shine, to perform, to support their clients. 
And so I really see them as mutually ben-
eficial.

BPPJ: Related to that, one of the sections 
of your web site is a toolbox with webi-
nars and summaries and tips. What moti-
vated you to include that on your website, 
and how have you seen those resources 
being utilized?  

C. NEWHOUSE:  It trou-
bles me when my when 
I’m at a conference or 
wherever I may be to see 
my colleagues in the field 
— whether they’re educa-
tors, social workers, what 
have you — to be afraid of 
and be intimidated by data. 

And, no small coincidence that those are 
often women who are afraid of and intim-
idated by data. There are so many oppor-
tunities to help our colleagues in the field 
feel more comfortable and empowered to 
leverage their lived experience in collabo-
ration with especially quantitative infor-
mation. So, a lot of the tools that are on 
our website are honestly offerings to the 
field, things that we found have worked 
for us, that have been a good fit for edu-
cators for social workers, for folks in that 
part of our sphere.

And, it is a calling card. All the things on 
our website have trainings, and training of 

trainers, and webinars and things attached 
because, again, the way people decide to 
work with you is they have had a chance 
to check you out and see your stuff and 
see what you are like. So all those tools on 
our website are really doing dual purpose, 
both as an offering to our colleagues — 
and it’s sincere; it’s not it is not like we cut 
out the third word of everything we put 
in or we make you pay to get that extra 
stuff — but also a way to demonstrate who 
we are and what we’re about.

BPPJ:  You alluded to a roadblock that 
pops up especially for women as they ap-
proach data-heavy work. How did that 
manifest itself in your studies or your ca-
reer, and what resources did you find to 
move past that?
 
C. NEWHOUSE: We’re well past the 
days when girls and women are actively 
discouraged from doing math or being 
smart, or those things. Thank heavens, 
I’m glad. To think any of us grew up in 
those times... But, there are really deep-
ly ingrained cultural visions about what a 
mathematician looks like, what a scientist 
looks like, what an engineer looks like. 
And we’re changing that, but I definitely 
grew up with Einstein as my model of a 
scientist and I’m not an old Austrian guy, 
right? So, you know, there’s even stud-
ies that show teachers convey their math 
phobia to their students — and teachers 
tend to be female and girls tend to identi-
fy with their female teachers, so on and so 
forth. You know, it really is just about be-
ing aware of that and forgiving ourselves 
for it, honestly, and actively encouraging 
anyone with an aptitude for these kinds 
of things to take it up. In my day-to-day 
work, I think what is possible now is just 
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to be, with any of my clients, female or 
not, extremely encouraging them to dig 
into this, because the fact of the matter is 
they have the analytic abilities. They need 
to use data to improve, and so that’s what 
I’m really interested in cultivating.

And then, I will say for myself, personally, 
you know, I still haven’t learned how to 
code very well. And some of that is time 
and just sort of what I can spend my day 
doing, and a little bit of it is, ‘actually this 
may be too hard. Am I too far behind 
— you know, based on decisions I made 
when I was 17 — to catch up?’ But I do 
think there’s so much exciting work being 
done by a wide variety of organizations to 
really make the adults aware of those bi-
ases and those habits, and then encourage 
them to change and to actively encourage 
all kids — and girls, especially — to explore 
this interest. And anybody who looks at 
our website will see that we are mostly fe-
males and we are plowing through lots of 
data and doing all sorts of analytic work. 
So it is not impossible. Sometimes people 
ask me if I only intentionally hire wom-
en. In addition to being illegal [laughs], 
it is not part of our business strategy. But 
it has just been part of the way our team 
has grown.
 
BPPJ: Either related to students, or schools, 
or families, or in national policy conver-
sations, more broadly, are there conver-
sations you hear or general frameworks 
or consensus understandings that should 
probably change in the national policy 
conversation?
 
C. NEWHOUSE: In the circles I move 
in — education, out-of-school time, sci-
ence, technology, engineering, and math, 

or STEM education — we’re in the midst 
of and outcomes arms race. I think in part 
because of the incentives that were created 
from K-12 education in No Child Left Be-
hind, we’ve lost the ability to pay attention 
to the lived experiences of young people, 
to the quality of the services they’re re-
ceiving, to the fidelity of implementation, 
and instead are looking only at outcomes, 
and only outcomes that are exceptional-
ly complex and long-term and difficult to 
measure. And simultaneously there is this 
misplaced love affair with 
randomized controlled tri-
al studies and so you put 
those two things together 
and enormous amounts 
of money are being spent 
to find tiny, tiny amounts 
of evidence, often at great 
costs, both literal costs and 
also tumult in the organi-
zations doing these studies. 
And so, I very firmly am in 
the camp focusing on fi-
delity of implementation, 
quality of the services pro-
vided. That is the doorway 
to outcome. And taking a 
more sophisticated view 
of how those outcomes come to be. And 
there are huge advances in the evaluation 
and measurement field. Appreciating that. 
And still there is a large amount of money 
being put toward randomized controlled 
trials that are unlikely to show much, just 
because of the way they’re structured.
    
BPPJ: When you’re working on a project, 
what do you hope a deliverable looks like? 
What do you hope that it spurs, or drives 
the client to do?
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C. NEWHOUSE: My favorite phases of 
projects are able to sit down with our cli-
ent and show them their data and have 
them beat the heck out of it and really 
interrogate it, try to make meaning of it 
and make plans with it. And that is that is 
what we are striving for, is to try to give 
our clients back something that is valid 
to them so that they can trust it, but it’s 
showing them something they haven’t 
seen before and that spurs them to action. 
And we’re really fortunate that that is a 
regular feature of our work. Because so 
many of our clients are publicly funded 
in some way, there is also a compliance 
and validation element to it, as well. And 
so, I know they’re really happy when the 
school board or city council or whoever it 
is nods and says, ‘okay, sounds like every-
thing’s going great.’ And I think that’s our 
client’s favorite part, is when the expert in 
the suit shows up and says, ‘I’ve looked 
into this carefully, and it’s going okay.’ 
And I think that that’s just the reality of 
this kind of work, that you are serving a 
couple different purposes in any particular 
delivery.
    
BPPJ: What do you think the future of 
Public Profit is? What do you hope the 
future holds?
 
C. NEWHOUSE:  World domination, ob-
viously [laughs]. Everybody knows that 
evaluating nonprofit and educational pro-
grams is like the fast path to all sorts of 
riches and fame [more laughter]. I would 
like for us to have more long-term part-
nerships with larger organizations to really 
help them become learning organizations. 
I think that, in terms of the long-term vi-
sion of high-performing organizations 
serving kids and families well, that is the 

contribution that we can make. And that 
will have the largest and longest impact in 
terms of the work we do. I also want us to 
keep innovating in the methods and ap-
proaches that we have. I think we’ve done 
a great job of being creative and innova-
tive, thus far, and in documenting a lot of 
that and sharing a lot of that. And I want 
us to keep doing that, based on our learn-
ings, based on what we’re doing.
   
BPPJ: Finally, what is something exciting 
that’s going on in the Bay Area or in Oak-
land or something that you’re optimistic 
about?
 
C. NEWHOUSE:  The work that is hap-
pening to diversify the tech sector, which 
may not be something that people who 
think of our work know that we’re in-
volved with. We’ve had some great op-
portunities to do so, all the way from 
encouraging better access to capital for 
entrepreneurs from minority backgrounds 
and for female entrepreneurs; to encour-
aging girls to code, encouraging black and 
brown kids to code. Here in the Bay Area, 
tech is such an immense wealth generator. 
That so many different organizations are 
doing really smart things to really break 
down those habits, those institutions silos 
that exist, is very exciting. And I feel so 
honored that we’ve had the opportunity 
to work with a number of those organi-
zations that have multiple touch points in 
that process and that those efforts, I think, 
10 years from now, 20 years from now, 
are really going to start helping to make 
a difference in terms of the asset gap, in 
terms of the representation of people in 
our society. What is the best sector of our 
economy to be in, certainly here in the 
Bay Area. I’m very optimistic about that. 



     DRASTIC MEASURES:                
   NEW ORLEANS’ TURNAROUND   
   STRATEGY AND ITS IMPACT
      by Megha Kansra



CONTEXT: 

BEFORE & AFTER THE STORM

New Orleans schools were facing challenges 
well before Hurricane Katrina. In 2004-05, 
Orleans Parish ranked 67th out of 68 Louisi-
ana school districts in math and reading test 
scores.4 The district was known for dysfunc-
tion; the FBI indicted 11 people for financial 
mismanagement criminal offenses against 
the district in 2004. Leadership turnover 
was high, with eight superintendents serv-
ing the district between 1998 to 2005, each 
averaging 11 months in office. 

Modest reform efforts were already un-
derway before the storm hit. The Recovery 
School District was formed in 2003 and had 
already taken over five of the lowest-per-
forming Orleans Parish Board schools prior 
to Katrina. The storm subsequently dam-

aged or destroyed about 80% of New Orle-
ans schools, triggering further alarm about 
the district’s academic health. The Louisiana 
legislature passed Act 35, which raised the 
School Performance Score required for a 
school to avoid RSD takeover. This change 
allowed for the RSD to take over an ad-
ditional 102 schools. The few schools re-
maining under local control were primarily 
higher-performing or magnet schools which 
authorities determined did not require the 
drastic RSD turnaround measures.4,5 

In the following decade, the RSD closed the 
lowest-performing schools and transitioned 
control of most existing schools to char-
ter operators. This resulted in a fully char-
ter district overseeing 52 schools. Between 
2005 and 2014, the RSD managed a few “di-
rect-run” schools that were eventually also 
taken over by charter operators or closed 
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In the wake of Hurricane Katrina in 2005, the Louisiana State Legislature voted for the state-run Recovery 
School District (RSD) to take over 102 out of 117 schools in New Orleans, subsequently turning a majority 
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over time. The existing teacher’s union con-
tract was allowed to expire, leaving teachers 
in a largely non-union charter environment. 
Taken together, these actions constituted 
a major talent and school control overhaul 
that substantially altered the district. These 
changes will be explored in more detail be-
low.

GAINS IN ACHIEVEMENT

Research indicates that academic achieve-
ment and student outcomes have improved 
more dramatically than in many other re-
form efforts. The percentage of RSD students 
scoring at a “basic” proficiency level or above 
on LEAP standardized tests increased from 
15% in 2005 to 57% in 2015 for students in 
grades 3-8, and four-year high school gradu-
ation rates jumped from 56% to 73% during 
the same period.3 In 2005, just one parish 
performed more poorly than New Orleans 
Parish and by 2015, New Orleans Parish out-
performed 25 other parishes.3 New Orleans 
now holds just 9% of the state’s lowest per-
forming schools, a favorable change from 
40% in 2005. An MIT study examining elev-
en direct-run RSD schools that have been 
under charter management since 2008 states, 
“charter school takeovers in the New Orle-
ans Recovery School District appear to have 
generated substantial achievement gains for 
a highly disadvantaged student population 
that enrolled in these schools passively.”6 A 
Stanford study examining average annual 
learning gains between the 2006-7 and 2011-
12 school years indicates that New Orleans 
saw gains equivalent to 80 or more days of 
learning in math, and approximately 60 days 
of learning in reading.2 While New Orle-
ans’ gains are exceeded by charter sectors 
in some other cities -- particularly Boston, 
which saw 0.32 standard deviations of annu-

al learning gain in math during this period 
-- the gains are also “dramatic” in relation to 
peer traditional public schools in New Orle-
ans. Clearly, the RSD has resulted in higher 
test scores for the city’s schools. 

New Orleans and Louisiana overall still lag 
in nationwide academic performance, which 
indicates that even the significant improve-
ment to date is not sufficient in comparison 
to national standards.7 Inequity still persists 
across New Orleans schools, where white 
and Asian students tend to have far better 
access to higher-performing schools than 
other students.8 A 2010 study from the Na-
tional Economic and Social Rights Initiative 
indicates that 29% of RSD students – pre-
dominantly black students – were suspended 
at least once. This is more than double the 
rate that Louisiana students are suspended 
and four times the rate students nationwide 
are suspended.9 The mixed record indicates 
that the RSD’s “charterization” of New Orle-
ans still leaves substantial room for improve-
ment. 

Additionally, it is worth considering alter-
nate factors that may be driving this aca-
demic progress. For example, Doug Har-
ris of Tulane University points out that the 
shuffle of students in and out of the district 
during this tumultuous time – and a likely 
shift in socioeconomic makeup as public 
housing was shut down – makes it possible 
that the student population composition 
changed significantly.4 He also notes that the 
schools students attended in other districts 
and states in the years immediately following 
the storm may have had a significant posi-
tive impact on students who later returned 
to New Orleans. Further, Harris points out 
that per pupil funding rose by approximate-
ly $1,000 relative to other states during this 

Drastic Measures: New Orleans’ Turnaround Strategy And Its Impact



27

Berkeley Public Policy Journal   |   Spring 2018

period of time, indicating that additional re-
sources may be a lurking variable. 

Harris partially addresses these issues by 
conducting a separate analysis of returnees 
which shows a predictably smaller positive 
gain. Even this analysis may not fully account 
for the post-storm changes in student pop-
ulation. The families returning to New Or-
leans might be substantially different from 
the aggregate pre-storm population which 
makes it difficult to draw clear conclusions. 
Still, whereas education researchers evaluat-
ing an intervention would typically consider 
effect sizes of 0.02 standard deviations sig-
nificant, Harris finds a “remarkable” effect 
size of 0.2 to 0.4 standard deviations 
Digging deeper, multiple factors seem to be 
driving this success. First, a rush of char-
ter schools applied to open in New Orle-
ans post-Katrina. Between 2006 and 2012, 
over 150 charter applications were filed in 
Orleans parish, and in most years, just 30-
50% of them were approved.10 In compar-
ison, Los Angeles Unified School District 
approved 85% of charters in 2013-14, only 
dipping down recently to a 53% approval 
rate in 2015-16 (note that approval rates are 
highly influenced by the composition of the 
board at a given point in time).11 Further, 
when charters came up for renewal in New 
Orleans, typically a quarter to half of them 
were not renewed -- significantly higher 
than the average 6% to 13% non-renewal 
rate among large authorizers nationwide 
-- indicating that the Louisiana Board of 
Elementary and Secondary Education was 
active in ending charters that did not meet 
academic achievement standards.12 Specifi-
cally, growth in academic achievement and 
enrollment levels tend to be predictors of 
charter renewals, which indicates a clear in-
centive for charter schools to meet perfor-

mance targets.10 More qualitatively, teachers 
who taught in New Orleans both before 
and after the storm generally attest to see-
ing greater emphasis on academic goals and 
data use in the classroom, indicating that the 
impact of accountability measures is experi-
enced in the classroom.13 This combination 
of a high availability of charter applicants 
and the BESE’s role in holding charters ac-
countable for their academic performance 
likely contributed to the strong gains. 

COSTS OF CHANGE

While New Orleans’ achievement gains over 
the last 10 years are impressive, the gains 
come with multiple costs. Most salient are 
fundamental shifts in spending, local con-
trol, composition of the teacher workforce, 
and teachers’ job satisfaction. Each of these 
changes must be carefully weighed against 
academic gains to evaluate the full impact of 
the Recovery School District.

A LESS LOCAL, EXPERIENCED              

EDUCATOR BASE

Nearly 90% of the student population in 
New Orleans’ parish is black. New Orleans’ 
4,600-strong, 71% black teacher workforce 
in 2005 plummeted to 1,300 teachers by 
2014, 49% of them black and 45% of them 
white.14 The decision to reduce headcount 
is understandable; while there were roughly 
60,000 students enrolled before the storm, 
just under 30,000 were enrolled a year af-
ter Katrina. But mass dismissals, followed 
by charter schools’ new hiring has reduced 
the proportion of teachers rooted in and 
representative of the local community. The 
percentage of teachers who graduated from 
a New Orleans-based college dropped from 
60% in 2005 to 34% in 2014, with the per-
centage of teachers graduating from out-of-
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state institutions rising from 20% in 2005 
to nearly 40% in 2014. Multiple studies 
demonstrate that having own-race teachers 
has positive effects on student achievement 
(particularly for lower performing students), 
graduation rates, and student attitudes and 
perceptions.15,16,17 Given the importance of 
having educators who share and/or can re-
late to students’ backgrounds, it is critical to 
consider the negative impacts of this shift in 
the teacher workforce. 

Further, the influx of instructors from Teach 
for America, The New Teacher Project, and 
other reformist organizations has come with 
a spike in teachers with 0-5 years of experi-
ence, jumping from 33% of the workforce in 
2005 to 54% in 2014, accompanied by a drop 
in teachers with 20 or more years of experi-
ence, from roughly 38% of the workforce in 
2005 to about 17% in 2014.14 The portion of 
teachers at 6-10 and 11-20 years of experi-
ence has stayed fairly stable at 16-19% over 
the same period. Thus, the teacher work-
force has become substantially less represen-
tative of students and less experienced, rais-
ing concerns about their ability to effectively 
teach and connect with students, and their 
likelihood to continue teaching. 

MORE PRESSURE ON EDUCATORS

Charter takeover has also significantly re-
shaped the experience of educators. In a 
survey of 323 teachers who taught in New 
Orleans both before Hurricane Katrina and 
during the 2013-14 school year, 61% of re-
spondents reported feeling less satisfied with 
their jobs than they were pre-storm.13 Fur-
ther, 54% of respondents reported working 
more work hours versus just 10% reporting 
working fewer hours. While 43% of teach-
ers reported increased school autonomy in 
2013-14, just 29% reported increased teach-

er autonomy, with 37% actually reporting 
decreased autonomy for themselves. Under 
the RSD, teachers generally work longer and 
feel less ownership of their classrooms with-
out corresponding payoffs in job security 
and satisfaction. Black teachers reported a 
larger average decline in their job satisfac-
tion, indicating that charter takeover has had 
a disproportionately adverse impact on pre-
cisely the group of teachers that represents 
the local student base. 

This decline in job satisfaction seems coun-
terintuitive in the context of positive reports 
from respondents that generally school cul-
ture is stronger, academic and social-emo-
tional learning goals are better focused, 
students are more likely to succeed and stay 
in school, and there is greater support for 
teachers than in pre-Katrina years. For edu-
cators, many of the benefits touted by charter 
operators do not sufficiently offset the new 
pressures that come with charter takeovers.

MORE SPENDING

Though district inefficiencies are seen as key 
reasons for the shift to the RSD, the resulting 
portfolio of charter school operators actually 
resulted in more overall spending. In a re-
port comparing New Orleans’ publicly fund-
ed schools to a group of Louisiana school 
districts with similar pre-Katrina spending 
patterns, per pupil funding at New Orleans 
schools is 13% higher than the compari-
son set today, despite starting out at similar 
levels.18 Spending on New Orleans schools’ 
administration, particularly administrative 
salaries, increased 66% (nearly $700 per stu-
dent) relative to the comparison set. At the 
same time, instructional expenditures de-
creased by 10% relative to the comparison 
group. This change is largely attributed to a 
shift toward newer teachers who are paid less 
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-- though still earning more today than did 
teachers at similar experience levels before 
Katrina. 

This finding flies in the face of typical think-
ing that charters streamline expenses rel-
ative to bloated districts. At least in New 
Orleans, shifting to a portfolio of charter 
schools may not have addressed the finan-
cial burdens of administrative bloat and 
high salaries in school administration. Even 
if raising spending seems justified in light 
of positive academic gains, the study raises 
a question about whether the added spend-
ing should be going to educators or students’ 
experiences more directly, rather than to ad-
ministration. 

LESS LOCAL CONTROL

Starting from the very beginning, with the 
state’s takeover of schools without much 
consultation of the community, the RSD 
has come with diminished local voice in 
shaping schools. For the entire life of the 
RSD, schools were managed not by a pub-
licly elected school board, but by the BESE. 
Though the RSD is now ramping down and 
planning to return control of its schools to 
the Orleans Parish Board in 2018, it is re-
turning a set of schools now controlled by 
charter operators.5 Per SB 432, the Louisiana 
State Legislature’s bill returning RSD schools 
to local control, the local school board can-
not interfere with charter schools’ auton-
omy in school programming, instruction, 
calendars, hiring and firing of personnel, 
teacher certification, salaries, and a range 
of other key strategic decisions.19 While the 
district has other powerful decision rights, 
such as the ability to revoke or authorize 
charters and hire the superintendent, there 
are important philosophical questions to be 
asked about community members’ loss of 

democratic control of local schools, as well 
as which community members are most im-
pacted. In a Tulane University poll, 49% of 
black respondents supported the transition 
of RSD schools back to local control versus 
39% of white respondents voicing support, 
indicating that the city’s black residents 
see more value in regaining democratic 
control.20 Many factors make it difficult to 
predict the outcome of the RSD transition, 
including how the district will approach ac-
countability and leadership decisions, but it 
will be imperative to continue assessing how 
much the local community is truly able to 
influence local schools.

BROADER IMPLICATIONS

The example of New Orleans teaches im-
portant lessons about the value of account-
ability in reforming a school district and 
starting anew. However, questions remain 
about whether the model can -- or should 
-- be replicated in other districts. Districts 
elsewhere are unlikely to see the bevy of 
philanthropic dollars and charter operators 
drawn to the city post-storm, as New Orle-
ans had a uniquely compelling post-Katrina 
call to action. Other districts may not be 
located in cities that are quite as attractive 
to young prospective teachers. Further, the 
sizable costs, particularly a markedly less 
representative, experienced, and satisfied 
educator workforce, should be considered 
before such significant measures are taken 
with other districts. 

Two decades after the debut of Teach 
for America, KIPP, and other prominent 
agents in the education reform movement, 
it is worthwhile to pause and consider the 
long-term legacy of the core strategies in 
the movement, such as anti-union mea-
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sures, charterization, and an emphasis on 
test scores and accountability. With the 
Devos administration’s call for more school 
choice and districts like Oakland Unified 
School District declaring themselves in cri-
sis mode, it is imperative to consult the RSD 
case study, which offers a decade-long, data- 
and narrative-rich case study of the benefits 
and unintended consequences of reformist 
strategies.21 Continuing to probe unexplored 
questions about the RSD era, such as long-
term college graduation and employment 
outcomes and students’ perceptions of their 
school experience, could further enhance 
our understanding of how effective reformist 
strategies are. Ultimately, the New Orleans 
story pushes education space changemakers 
to think in more nuanced ways about how 
to balance urgency to make academic gains 
with long-term community and student 
needs.
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BPPJ: Your most recent book, ‘The Tyr-
anny of Experts,’ made waves in develop-
ment circles.  Your critics claim that the 
book is pessimistic and iconoclastic.  Do 
you think that is a fair characterization?

W. EASTERLY:  I never thought of icon-
oclastic as being a negative thing.  Why 
would it be bad to be iconoclastic?  That 
just suggests some debate needed to hap-
pen and it helps make this debate happen, 
which I think is a good thing.

BPPJ: Is it a little pessimistic as well?

W. EASTERLY:  I have always gotten that 
criticism on every book I have written.  I 
have written three books now, and each 
one got that criticism.  I think it is more 
who or what you are pessimistic and op-
timistic about, rather than just a blanket 
statement of pessimism.  You know, I 
think just like in the aid debate, the pro-
ponents of aid are very optimistic about 
the aid system and about aid bureaucracy, 
and I think they are too pessimistic about 
poor people and their resourcefulness and 
their ability to contribute to solutions 
of their own problems.  In ‘The Tyran-
ny of Experts,’ the debate is more about 

political and human rights, and I think 
the pro-rights people are very optimistic 
about the ability of people to, again, hold 
people accountable for finding solutions 
to their problems if they 
have the political rights that 
enable them to do so. That 
is optimism about people’s 
resourcefulness and will-
ingness to participate in 
politics and advocate for 
their own freedoms and the freedoms of 
their neighbors.  That is a kind of opti-
mism about the future of poor people, that 
they are fighting for their own rights and 
their own freedom.  I think that is pret-
ty optimistic and that good things will 
happen when they do. I think we have a 
tendency in development to imagine that 
there is some kind of utopian alternative 
and anyone who is non-utopian is seen as 
pessimistic because the utopian alternative 
that will solve everything.  But there really 
is not a utopian alternative available to us.  
Pointing that out is not being pessimistic, 
it is just being realistic.

BPPJ: Was that your impression when 
you were at the World Bank, that the 
general idea was that there is this utopian 
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possibility?

W. EASTERLY: I would not say the World 
Bank was utopian, I just think they were 
too optimistic about tried and true solu-
tions to development, mainly involving 
monetary flows of foreign aid and that the 
foreign aid money itself would solve all 
problems.

BPPJ: You frequently describe yourself 
as a “recovering expert,” in reference to 
your long stint at the World Bank.  What 
took you so long to realize that there were 
problems with the World Bank’s ap-
proach?

W. EASTERLY:  That is a very fair point.  I 
am not sure why it took so long.  I started 
working at the World Bank in 1985, and 
sometime around the mid-90’s I started to 
realize that things were not working very 
well.  I did not actually leave until 2001, 
so I guess it took a while to come out.  I 
never really thought of myself as a whis-
tleblower but just as willing to criticize 
the programs that I am working for.  That 
is hard to do, and a lot of World Bank 
people told me afterwards that they would 
like to make the same criticisms, but they 
did not.  They were almost criticizing me, 
saying “You had better outside opportu-
nities in non-World Bank jobs, so you 
could afford to criticize the World Bank.  
We did not.” I remember one person tell-
ing me, “I have kids in college, and I do 
not have an obvious job offer waiting for 
me if I leave the World Bank.  I would 
like to criticize like you do, but I cannot.”  
So, I am sympathetic to that person in that 
predicament.

BPPJ: How open are the program manag-

ers at the World bank to your criticisms?  
Is there any innovation happening?  Any 
adjustments?

W. EASTERLY:  Well, I think it always 
differed a lot within the hierarchy.  People 
who were actually doing the work were 
always pretty openminded and willing to 
discuss what works and what does not.  
They were very aware of what was not 
working similar to some of the criticisms 
that I was making.  That decreases as you 
go up the hierarchy.  The managers need 
to toe the party line on what the World 
Bank is saying and I think it is part of the 
obligation as economists to try and under-
stand the circumstances that make people 
behave the way they do.  Of course, the 
managers at the top face very serious po-
litical constraints.  They cannot afford a 
real negative image of the World Bank 
in terms of what results it is accomplish-
ing or not accomplishing. They need to 
protect the funding stream for the World 
Bank.  Those are the sort of political mo-
tivations that help you understand their 
behavior, and they cannot afford to have 
an open debate about whether it is work-
ing or not.  Unfortunately, it is import-
ant to have these kinds of debates about 
whether things are working in order to 
make progress.  That is the unfortunate 
aspect of the political economy of aid, that 
the necessary debate that needs to happen 
to make things work is not happening be-
cause of political constraints.

BPPJ: Was there anything in particular 
that prompted you to become more vocal 
in your criticism at the time that you did?

W. EASTERLY: It was a very gradual pro-
cess.  An important piece of context is that 
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I was in the research department, which 
was already home to the most open de-
bate that was happening within the World 
Bank, because people in the research de-
partment are very oriented towards aca-
demic audiences and publications.  Actu-
ally, there was much less censorship in the 
research department than other parts of 
the bank, because you are really allowed 
to publish whatever you want in an aca-
demic journal. People correctly expected 
that no one in the press or taxpayer au-
dience would be reading academic jour-
nals, so you can say anything you want.  
The decision to speak out more publically 
in a general media environment was not 
really a conscious decision, it was some-
thing that just gradually happened over 
time, kind of by accident, to be honest.  I 
wanted to write a book for general audi-
ences, which I did not intend to be a big 
whistleblower manifesto. I was just trying 
to write what I thought was honestly the 
consensus of the literature in different ar-
eas, and make it digestible to a general au-
dience… That was ‘The Elusive Quest for 
Growth,’ and it got a pretty good reaction 
from other academics, in that they agreed 
that it was pretty mainstream, consensus 
stuff.  And there was only one little part 
that said, “Oh, by the way, giving aid to 
finance investment and stimulate growth 
does not seem to be working, it is not 
based on very good theory” and so on, 
which was, again, pretty much in accord 
with the academic view at that time.  But 
that was the point that got picked up by 
the outside press, so it was sort of an acci-
dent that I blundered into.  I intended to 
be honest about everything, but I did not 
intend for that to be the whole focus of the 
book, and it actually is not the whole focus 
of the book if you go back and look at it.  

A lot of things that happen to us - and this 
you will find in your own careers, as well 
- are often accidental and not intended by 
you yourself.  You just sort of blunder into 
things, and that is sort of what happened 
here.  I also had several great mentors as 
chief economists who were very inspira-
tional about being very truthful and very 
honest, people like Stanley Fisher and Lar-
ry Summers, and an Israeli 
economist who is not very 
well known today named 
Michael Bruno.  He was 
a great inspiration to me.  
When he left the World 
Bank around 1996, his idea 
of giving a farewell speech was to unleash 
a blast of criticism at the World Bank 
president, like “you are doing this wrong, 
you are doing that wrong, you are doing 
this wrong.” And you know, that really 
inspired me, the ability to be honest and 
speak truth to power, that had kind of a 
subconscious effect on me.

BPPJ: Is foreign aid simply a tool for rich 
countries to enact their international pol-
icy priorities? 

W. EASTERLY: Well, I think the truth is 
somewhere in between; one way to think 
about it is again trying to figure it out as 
social scientists. So there is a sort of po-
litical economy of how you build support 
for aid. You want to sell to the voters that 
this ‘aid’ is good for our foreign policy 
objectives and also good for helping poor 
people. And so if you can persuade the 
voters that they are getting a two for one 
deal and that you can both promote U.S. 
foreign policy objectives and also help 
people at the same time, it enables you to 
build the kind of large alliance of people 
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who care only about U.S. foreign policy 
and national security and another set of 
people who care only about humanitar-
ian needs. Now you have got these two 
groups allied with each other and you 
have got a lot of support for aid. It is kind 
of understandable that it often happens, it 
happened during the Cold War. It is hap-
pening now during the war on terror. It 
does have some adverse effects though. 
Humanitarian people strike sort of like 
devil’s bargain with the national security 
people: The government gives securi-
ty agencies a lot more money for drone 
projects but then they are forced to pro-
vide development aid to people who are 
allies in the war on terror, but these might 
be the worst environments for assistance 
to be effective. What happened during the 
Cold War is happening now. Aid is being 
used for foreign policy purposes, and as 
humanitarians, you went along with that 
because you are getting lots of money for 
development. A lot of money these days 
is being invested in a post-conflict en-
vironment and fixing failed states (what 
used to be called ‘nation building’). It is 
much better to use aid in well-targeted 
health programs such as vaccinations and 
fighting malaria and all of that. To be fair 
to the humanitarian agencies, they did in-
deed get more money for fighting malaria 
from the Alliance for the war on terror, 
but at the cost of a lot of money going to 
dangerous regimes and a very, very bad 
environments for aid to work, like Af-
ghanistan.

BPPJ: Can you explain with a simple ex-
ample why aid is so bad in post-conflict 
environments?

W. EASTERLY: Well, I mean here is a sim-

ple fact for you: First of all, we are often 
not talking about the post-conflict envi-
ronment we are talking about when the 
conflict is happening. So you are in Af-
ghanistan. You are giving aid for a bridge, 
and the bridge is blown up by the Taliban 
so that funding did not turn out to be very 
productive or you have extremely high 
overhead costs because any aid worker 
in the war-torn Afghanistan needs a very 
expensive team of bodyguards and se-
curity costs are enormous. It is also very 
hard to monitor what is happening with 
aid in such an environment. So it is much 
more likely that corruption is going to be 
a problem, of course, it is very well-docu-
mented that corruption has been appalling 
in Afghanistan.

BPPJ: So if aid is not a viable way to help 
these people during a time of conflict, is 
there an alternative way that the inter-
national agencies or World Bank in par-
ticular or aid organizations can affect the 
situation?

W. EASTERLY: Before you go and give 
a good answer to that question, which is 
going to be hard, let us ask another ques-
tion: Why did the aid community decide 
that conflict was going to be the area that 
was getting all of the attention and almost 
all of the resources? Well, people who are 
caught in conflicts are very tragic victims 
of really horrible stuff. There are lots of 
other tragic victims of many different 
awful problems that are more amena-
ble to aid fixes like health, education, or 
clean water and you know those things. 
So again it seems like there is an excessive 
investment in an area that has a very unfa-
vorable cost-benefit ratio and that is tak-
ing money away from a much broader set 
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of people in other areas where it can prove 
to be effective. So that is the first reaction 
to your question. People will then say “are 
you just going to abandon the people of 
Afghanistan?” So if we are not going to let 
the U.S. Army tell us what to do on our 
aid programs, maybe there are other alter-
natives, or we can give better options to 
the people of Afghanistan. First and fore-
most, of course, there is the whole refugee 
issue. If we can just do better refugee pro-
grams that allow people to flee conflict. 
We are not there. That is usually a severe 
problem because the Western countries 
do not want to accept refugees and that 
is causing a significant political backlash. 
Maybe there are intermediate options of 
refugee safe areas in other countries or 
creating safe areas within the same coun-
try where refugees can go and avoid the 
horrible tragedies of conflict. But, again, 
remember that this is all assuming that you 
know invading Afghanistan was a good 
idea to begin with. I am watching, as I 
am sure many others, the new Ken Burns 
series on Vietnam and it seems so much 
like we did not learn from this route. You 
know there are so many parallels between 
what is now going on in Afghanistan and 
a little while ago in Iraq with what hap-
pened in Vietnam. So invading people to 
give them development just seems like a 
terrible idea. And, let me clarify, that was 
not the main reason for the invasion. You 
know there were other developing pro-
grams in Vietnam. If you study the history 
of development ideas, the prominence of 
development as an idea and as a cost took a 
colossal ratchet upwards at the time of the 
Vietnam War. So at the very moment the 
same thing is happening. And that is kind 
of repeating itself. So it seems we just keep 
getting stuck in the same way of thinking 

that is not very productive.

BPPJ: Changing gears from governments 
to donor agencies, the World Bank, US-
AID, or IMF are often accused of being 
secretive and unaccountable. Unlike dem-
ocratic governments, aid organizations 
cannot be voted out of office, so how can 
we make them accountable and to whom 
they should answer?

W. EASTERLY: You have put your finger 
right onto the central structural problem 
of aid. We think that markets work be-
cause businesses have to be accountable 
to their customers. When you think de-
mocracy works a little bit, Congress has 
to be responsible to their constituents at 
some level. My mother can call her con-
gressmen and complain if she does not get 
her Social Security check but if a recip-
ient of aid does not get their cash grant 
that they were supposed to get under the 
aid program, who do they call? There is 
no one to call and so the powerlessness of 
the aid beneficiaries is a substantial struc-
tural problem which creates this lack of 
accountability of the aid agencies to their 
beneficiaries. And what fixes are there for 
that? Well, you could hope that if there 
is a lot more transparency that at least 
maybe the wealthy country voters can be 
made more aware of when aid is working 
when it is not. That might create more ac-
countability. To be honest, I have had that 
hope for a long time now, and I have not 
seen it happening on an enormous scale 
so far. But some things have gotten better 
over time and maybe that reflects a more 
vigilant developing community holding 
the World Bank and IMF responsible, as 
well as better civil society holding them 
accountable. And more information flow 
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is becoming available through blogs and 
social media.

BPPJ: But that also means that the citizens 
of this society who are giving the aid have 
to hold agencies accountable whereas 
the people who are receiving the aid still 
do not have that option. What are your 
thoughts?

W. EASTERLY: Yeah, you are entirely cor-
rect. And that is a problem. The ideal kind 
of accountability would not be account-
ability to the donors but accountability to 
the beneficiaries. And that is a lot hard-
er. I guess the reason I was mentioning 
the transparency with the donor public 
is at least you could hope that they act as 
proxies for the beneficiaries and they do 
have the power to protect the interests of 

the beneficiaries. But the 
proxy shift does not work 
very well. It is a lot better if 
recipients have the right to 
protest on their own and 
have the freedom to give 
their reactions. Basically, 
what you want to have 
in any problem-solving 
system is to reward peo-
ple who successfully solve 
problems and penalize 

those who cause harm. And that is what 
markets and democracy attempt to do im-
perfectly. So the question to ask is, is there 
some way to make the aid system some-
thing like that? I mean, you could think of 
trying to build a mechanism of systematic 
feedback from the beneficiaries into a lot 
more aid programs and do it in a way that 
beneficiaries have the power to make the 
feedback be taken seriously which means 
that there are severe consequences for 

negative feedback against aid agencies. 
And conversely, if you get positive feed-
back, aid agencies should get more mon-
ey to scale up the same programs. So we 
know those are the principles you need 
to make the aid system work better. But 
that is the paradox of accountability. Since 
they are not very accountable now, they 
have no interest in fixing the system to 
make it more responsible. You know the 
lack of accountability in software lingo - 
‘it’s not a bug it’s a feature.’ You do not 
want accountability because it is much 
too risky for the World Bank to be ac-
countable because that could drive them 
out of business. Like you said, they could 
be loaded and booted out of business if 
they are not working well.

BPPJ: If we can somehow connect the 
feedback of the beneficiaries with the do-
nors, might that solve the accountability 
problem? Do you think something like 
micro-financing or microcredit that does 
have a more direct relationship between 
donors and recipients, would that solve 
some of these problems?

W. EASTERLY: It is not a panacea, but it 
does have a lot of attractive features about 
it. Microcredit is more powerful, letting 
poor people in charge of their problems 
and fix their problems just with a boost 
from some microcredit loans from out-
side. I think other programs have the same 
features like scholarships have that kind of 
attractive feature or even something like 
cash grants. Cash grants are turning out 
to be again not a panacea. It is not going 
to solve global poverty, but it is in a way a 
promising candidate and can do an awful 
lot of good for poor people in a way that 
does let them look like being in charge 

The ideal kind 
of accountabili-
ty would not be 
accountability 
to the donors 
but account-
ability to the 
beneficiaries.
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of finding what works for themselves and 
making sure that it works. It is much more 
likely that that will happen if you are just 
giving them money directly. And there 
have been some studies that have come in 
already. There was a study in the Quar-
terly Journal of Economics about a ran-
domized control trial (RCT) that feared 
that cash grants would go to things like 
alcohol and cigarettes. But they found that 
their cash instead seemed to go to things 
like building up herds or investing in your 
own business. So that looks pretty encour-
aging, a cash transfer could be a promising 
vehicle.

BPPJ: Let us move from accountability 
to the design of aid programs. According 
to the Millennium Development Goals 
(MDG) data, development projects have 
done what they set out to do, but with 
little or no impact on the bigger picture.  
One reason may be that projects have not 
been sufficiently tied to a country’s strat-
egies and policies. How would you rec-
ommend that development organizations 
design such programs?

W. EASTERLY: The MDG and the SDG 
did not have actual accountability. At the 
most obvious level, a lot of MDGs were 
not met in Africa, and some were not met 
worldwide. Africa was the place where 
there was the most intensive effort on the 
MDGs, and they were not met. So that 
tells you that there must have been not 
that much accountability because they 
were not met and there were no serious 
consequences. It was just like, “ok let us 
move on to SDGs from MDGs and for-
get about the MDGs.” And you can kind 
of understand why there was not much 
accountability because you have sort of 

a really confusing shared accountability 
for the goals that was shared among a ton 
of different aid agencies and NGOs and 
poor country governments. They were all 
mixed up together so no one could really 
be held accountable individually for failure 
or rewarded for success – it was not an ef-
fective accountability system. And frankly 
I think the reason they succeeded as much 
as they do is because there were already 
positive trends for all these indicators be-
fore the MDGs ever came along. We can 
talk about why there are these positive 
trends but I do not think anyone would 
argue too seriously that the positive trends 
only happened because of MDGs – they 
were already happening and 
they have continued to oc-
cur. So they could just sort 
of go along for the ride and 
claim “we helped to make 
progress.” And also, having 
a fixed goal is not that pro-
ductive a way to approach aid. One good 
thing about this RCT revolution is that 
they are not really thinking in that fixed 
goal mindset but like “let us find anything 
that works,” be open to anything that 
could work and look for the things that 
have the most favourable benefit-cost ra-
tio – and then really celebrate those and do 
a lot more of those. We talked in class last 
time about the investment of a dollar in 
malaria drugs that turned out to increase 
lifetime income by $3000. So that was not 
part of the MDGs, that was just research 
looking for anything that works and then 
celebrating the things that work the most. 
The true economist way of thinking is 
looking for things that have the high-
est benefit-to-cost ratio as possible, be 
open to anything, not just fix your mind 
and your attention on one set of prefixed 

Let us find 
anything that 

works.
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goals, but be open to anything that might 
work. That is much more promising than 
having a fixed set of goals.

BPPJ: Do you see any conflict between 
that idea and the idea of holding people 
more accountable? Because if you do not 
have a fixed goal, then it is harder to hold 
people accountable when they do not ac-
complish anything.

W. EASTERLY: Well, we were just talking 
about how they were not accountable for 
the MDGs either. We could hope that 
they would be more responsible. I mean 
the SDGs also do not really show any 
progress on accountability – the SDGs 
tend to be things that are either very 
vaguely defined, which would be hard 
to hold anyone accountable for. There 
was one that sounded kind of hilarious 
that was “have people live more in har-
mony with nature.” How exactly do you 
quantify “people living in harmony with 
nature”?  It seemed like there was almost 
an intentional vagueness that evades ac-
countability. And then the few that are 
more precisely measurable and quantifi-
able are things that, again, will probably 
happen anyway regardless of whether we 
have SDGs or not. The level of extreme 
poverty is going down - it is already at 
a very low level, (in the most extreme 
definition of poverty, which is $1 a day, 
amended to $1.90 a day – that is a very 
severe level of poverty). And it just hap-
pens that as the world economy grows, 
that most countries participate in that 
growth and that level of poverty is go-
ing to be pretty much just disappearing. 
So that is happening anyway not because 
of the SDGs and we are really glad that 
that is happening, that is a great thing to 

celebrate. The SDGs help us celebrate that 
and make even more efforts to help poor 
people than that is ok, that is great but do 
not take them to seriously as something 
that is really meant to hold someone ac-
countable for a specific goal because I do 
not think they are really doing that. 
BPPJ: To build more on design, how can 
development programs and policies be 
more effectively designed with an under-
standing of how individuals make deci-
sions? Or, put another way, how can we 
use behavioral economics to improve de-
cision making when designing develop-
ment programs?

W. EASTERLY: I am not a behavioural 
economist or an anthropologist. I am just 
an economist and I think the first thing 
we start with is incentives, you want to 
have good incentives so that if you invest 
in your future you get a high rate of re-
turn. If you work harder you get to keep 
the most of the proceeds that you get from 
working harder. If you do an innovation 
you get to keep the proceeds of the so-
cially beneficial innovation that induce 
you to want to make these innovations 
or adopt technology that has these ben-
efits from other places. I think there is a 
way in development recently in the last 
10-15 years that we have forgotten some 
of the ECON 101 we should have held 
on to and that I think should be revived 
somewhat within development – at least 
make sure that ECON 101 is happening 
at some fundamental level that there are 
incentives that reward people for doing 
things that are socially beneficial for the 
whole economy. And at a more subtle 
level of innovation – I agree that there are 
behavioral problems that people act irra-
tionally, I act irrationally, and I am acutely 
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aware of that. But the solutions to that are 
not so easy – where are you going to find 
an entirely rational policymaker who can 
fix my irrationality? How are we going 
to arrive at that perfectly reasonable pol-
icy if the policymaking process in itself is 
prone to be irrational and involves irratio-
nal individuals that are not only failing to 
solve their problems but are also involved 
in making policy? It is like asking an irra-
tional policymaker to fix the issues of an 
irrational individual – I do not know what 
is going to be the outcome. 

BPPJ: What role can we as policy students 
play in these organizations/think tanks, 
how can we avoid reinforcing the same 
negative patterns in foreign aid? 

W. EASTERLY:  First of all, you can be in-
volved in policy debates, and there are lots 
of ways to be involved in policy debates – 
as a policymaker, by belonging to a think 
tank, as an academic – there are lots of dif-
ferent vantage points from which you can 
be involved in public policy debates. And 
I think in policy debates in which peo-
ple try hard to get the right answer there 
actually is progress over time. Despite all 
the scepticism that we have been talking 
about in this conversation – as I said, the 
trends are positive all the material trends, 
like access to clean water, falling mortality 
rates, maternal mortality, infant mortality, 
under-5-mortality, life expectancy, rising 
education levels – all these things are go-
ing right. I think that at least part of it is, 
also in the field that I tend to work in, sort 
of macroeconomic policies that are either 
destructive or conducive to a good envi-
ronment for growth and poverty reduc-
tion. I think that is an area where there has 
been a lot of progress over time in kind 

of doing away with really extreme bad 
policies like really high inflation rates or 
really negative interest rates on savings. 
There has been progress over time that 
was advanced by having good healthy 
policy debates in those areas. Even advo-
cacy is kind of a cousin of policy debate 
I guess – advocacy for human rights, for 
holding aid accountable, for preventing 
violations that happen to poor people in 
having their land seized by the govern-
ment or even by a development project. 
And lastly, the thing we tend to think of 
most finding tangible ways in which you 
can be involved in some tangible thing 
that really gets some quantifiable bene-
fit to a poor person that become – that is 
probably the overall scepticism about the 
aid system – you have to remember it is 
such a wide open area it seems like there 
is and there has been a lot of opportuni-
ties to have success in this area. You are 
talking about a very large pool of poor 
people in the world and a pretty large pool 
of money from rich people in rich coun-
tries that is being made available to solve 
the problems of really poor people and in 
that situation you should be able to find 
something that uses rich people’s money 
and technology to do good for poor peo-
ple who are lacking capital and technolo-
gy. We know there have been successes 
already doing that – things like vaccina-
tion and fighting malaria and the progress 
on clean water and lots of other areas. So if 
you put it that way, it is indeed so possible 
to do good always keep that kind of hope-
ful attitude that the field is so wide open, 
there are so many possibilities, to take the 
money and technology of rich people and 
make it available to poor people that if you 
just want to be patient and search enough 
and test and compile evidence on which 
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ones are working and which ones are not 
working, a lot of which RCTs are doing, 
surely you can find some successes – there 
already have been successes, so there is a 
lot of hope in all of those areas.

BPPJ: So we should keep working but be 
a little skeptic at the same time?

W. EASTERLY: You know, people tend 
to think of scepticism as this destructive, 
nihilistic thing. We forget that scepticism 
is central to the whole scientific process: 
Galileo was sceptical that the sun was re-
volving around the earth and that made 
possible a huge revolution. Doctors be-
came sceptical that stabbing you and 

drawing blood from you 
was not good for your 
health and that scepticism 
eventually led to a huge 
revolution in medicine. 
Scepticism is just a way of 
vetting the possible solu-
tions and then making sure 
that the one that works is 

the one that survives this wave of scepti-
cism, so applying that wave of scepticism 
to many possible solutions is a way of kill-
ing off the bad ones but it is also a way 
of making sure the good one really does 
get verified and the kind of funding and 
attention it deserves. So I do not think of 
skepticism as a destructive thing, I think 
of it as a very constructive thing in the 
whole development business

BPPJ: What do you see as the most hope-
ful trends in development now, as hopeful 
directions we could take?

W. EASTERLY: Well, I am a little less 
hopeful now than I was before the ad-

vent of Trump and Brexit, but before that 
I was hopeful about the positive global 
trends towards democracy, democratiza-
tion, human rights, and growing individ-
ual rights.  I thought that was a positive 
trend.  But you know, progress is not 
really linear or 100% in one direction. It 
is always a “two steps forward, one step 
back” kind of thing going on with all the 
development indicators, including this 
one, and now we are seeing a very seri-
ous retrograde step.  That is also related 
to another issue I’m starting to care a lot 
more about, which is this scary resurgence 
of racism and xenophobia. I think devel-
opment economists should be involved 
in that issue, also.  I think development 
helps us understand that all people have 
equal potential.  We do not want to en-
gage racists in serious conversation, but if 
they are making an intellectual mistake, it 
is attaching some type of group essence to 
people that does not really exist.  From a 
development point of view, all people have 
equal potential, and if they have different 
outcomes, it is because of circumstanc-
es and institutions and governments and 
lots of other things, including the effect 
of long-standing Western oppression and 
racism itself. I think we are now having to 
fight some battles that some of us thought 
were already won, but I am hopeful that 
those battles will be won once again and 
there will be positive progress in all of 
those areas, in democracy, human rights, 
and rejecting racism and xenophobia.
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     THE GREAT BALANCING ACT:   
   ROOFTOP SOLAR FOR 
   LOW-INCOME TENANTS 
   IN CALIFORNIA
      by Zineb Bouzoubaa



THE PROBLEM

Low-income communities are dispropor-
tionately impacted by the negative effects 
of our nation’s conventional1  energy sys-
tems. Greenhouse gas (GHG) emissions 
from industry and fossil fuel power plants 
in these communities contribute to health 
disparities and a cycle of neighborhood 
disinvestment, creating poverty in the 
communities least able to overcome it.2 

Additionally, GHG emissions from con-
ventional energy systems are a primary 
contributor to climate change, the im-
pacts of which are also disproportionately 
experienced by low-income communities 
in the U.S.3 

Rooftop solar may alleviate some of these 
burdens. By displacing some conven-
tional sources, solar reduces overall GHG 
emissions, which could reduce the dispro-
portionate pollution and climate change 

burdens experienced by low-income 
communities. Additionally, as low-in-
come households spend a greater portion 
of their income on utility bills, solar may 
result in economic benefits by reducing 
energy costs and allowing households to 
participate in the energy system as pro-
ducers, not just consumers.4  

Despite the promise of this technology, 
its declining costs and growth in its in-
stalled capacity, California’s low-income 
and multifamily rental housing sectoris 
largely underserved by it In fact, in Cal-
ifornia today, there is less than 1 percent 
penetration for solar in this market and 
only 4.2 percent of solar installations un-
der the California Solar Initiative have 
been in households with incomes less than 
$40,000 per year.5,6  

To address this imbalance, the Califor-
nia State Legislature passed Assembly Bill 
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(AB) 693, creating the Multifamily Af-
fordable Housing Solar Roofs (MAHSR) 
program. Specifically, AB 693 aims to “in-
stall qualifying solar energy systems that 
have a generating capacity equivalent to 
at least 300 megawatts for the express pur-
pose of lowering the energy bills of ten-
ants at low-income multifamily housing.”7 

However, with the addition of solar elec-
tric capacity comes increased strain on 
both the grid and grid management.8 

When solar capacity is installed, it creates 
a timing misalignment between peak en-
ergy supply and peak demand: peak en-
ergy production by solar occurs midday 
while peak demand occurs in the early 
morning and late evening. Figure 1, com-
monly referred to as the “Duck Curve,” 
illustrates the unique set of systematic grid 
challenges produced by the non-control-
lable, intermittent nature of energy sup-
plied by solar. 

Figure 1: The duck curve shows steep                  
ramping needs and overgeneration risk 

The net load curves represent the variable 
portion9 of energy the California Inde-
pendent System Operator (CAISO) must 
meet in real time.

Continuing to add solar resources could 
make both the transmission and distribu-
tion grids unreliable. At the same time, 

low-income communities, already experi-
encing disproportionate energy burdens, 
share the costs of solar through increased 
distribution costs but do not share the ben-
efits. As such, the California Public Utili-
ties Commission, charged with imple-
menting AB 693, must contemplate how 
to expand the benefits of solar to low-in-
come communities while balancing grid 
challenges associated with increased solar 
generation.

CONSIDERATIONS FOR 

AB 693 IMPLEMENTATION

MAHSR aims to target consumers not 
reached by existing programs such as 
Multi-family Affordable Solar Homes 
(MASH) and Single-family Affordable So-
lar Homes (SASH).10  At maximum pen-
etration, MAHSR has the potential reach 
over 2,000 properties, comprising more 
than 150,000 low-income renters—an es-
timated 30% of the affordable multifamily 
housing market in California.11

The following issues should be addressed 
as AB 693 is implemented by the CPUC: 

• Overgeneration Risk: AB 693 fails 
to address the grid challenges associ-
ated with the addition of substantial 
amounts of solar PV and the poten-
tial cost-shifts that overgeneration 
could place on general ratepayers

• Qualifying Energy Technologies: 
AB 693 does not specify what con-
stitutes “qualifying energy technol-
ogies nor does it specify how sys-
tems will be installed.

• Sustainable Growth in Solar for 
Low-Income Communities: Eligi-
bility for MAHSR is deed-restricted 
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and has size requirements for MAH 
units. As MAHSR has not identified 
how installed rooftop systems will 
be sized, it is unclear if installed sys-
tems will meet MAH tenants’ needs. 

• Pending Default of Time-of-Use 
(TOU): When TOU rate structures 
default in 2019, the value of installed 
solar PV installed systems is estimat-
ed to decline by roughly 44%12 due 
to the misalignment between peak 
production and peak demand hours 
(as shown in Figure 2). Without a 
remediating policy, this could po-
tentially disincentive solar develop-
ment in California.13 Diminishing 
solar value adds to the challenges of 
publicly funded solar programs for 
affordable housing programs and 
exposes economically vulnerable to 
the financial risks associated with 
solar PV without any means for as-
sistance.14

      

Figure 2: Sample calculation of the decline in 
standalone solar value after TOU 

rate implementation

• Unique Billing Structure for 
Low-Income Multi-Tenant Cus-
tomers: Some utility bills are re-
ceived by landlords of MAH prop-
erties through a master meter; 
therefore, a reduced energy burden 
for the property does not necessarily 
translate into benefits for consum-
ers. The addition of utility allow-
ances and rent adjustments further 
complicate tenants’ reception of en-
ergy cost savings. In addition, MAH 
buildings are often on multiple rate 
structures with individual units fac-
ing standard residential electric or 
CARE rates and common areas fac-
ing commercial rates which have as-
sociated demand charges.  Because 
AB 693 does not address these chal-
lenges, there is potential for land-
lord benefit but low-income tenants 
may either be negatively impacted 
if their rent increases as a result of 
solar installations, or they may not 
receive any cost savings benefits. 

Addressing these challenges is critical for 
meeting California’s renewable energy 
targets and extending access to renew-
ables to low-income communities while 
maintaining the provision of reliable elec-
tricity service at just rates. Any imple-
mentation guidance pursuant to the goals 
of AB 69315 should also meet the follow-
ing objectives:

1. Minimize threats to grid reliability. 
2. Offer sustained growth in rooftop 

PV for low-income communities.
3. Reduce energy burdens for low-in-

come consumers by making qual-
ifying solar energy systems more 
accessible.
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ALTERNATIVES

1. Status Quo: All policy alternatives 
will be compared to a baseline hypo-
thetical status quo, in which low-in-
come consumers lack access to solar 
PV. This comparison will aim to 
demonstrate whether low-income 
consumers are left better or worse 
off under the three policy alterna-
tives than with no solar policy at all.

2. Size Installed Solar to Total Load 
Limit: This option seeks to maxi-
mize both potential solar generation 
in MAH units and energy savings to 
low-income consumers under cur-
rent Net Energy Metering (NEM) 
rate structures. Solar capacity would 
be installed such that the total 
amount of energy generated by the 
MAH unit’s rooftop system in a giv-
en year would approximately match 
the unit’s total load for that year.

3. Size Installed Solar for No Net Ex-
port: Installed solar PV would be 
pre-determined to match MAH 
units’ maximum consumption 
during midday resulting in un-
der-sizing installed rooftop systems 
with the goal of preventing the gen-
eration of excess energy. By limit-
ing the system’s generation capaci-
ty to midday energy consumption, 
this alternative aims to address the 
mismatch between generation and 
consumption patterns and reduce 
energy export to the grid.

4. Install Solar with Energy Storage: 
This alternative would include ener-
gy storage as technology eligible for 
integrated solar energy systems in 
MAH units. Each system would be 
installed sized to meet a given MAH 

unit’s energy needs along with an 
onsite storage unit, with the goal of 
preventing two-way grid flow by 
storing excess energy onsite for later 
use.

EVALUATION CRITERIA 

These alternatives will be evaluated using 
the criteria below. Note that environmen-
tal and health benefits, though important 
to consider in the comparison of policy al-
ternatives, are difficult to measure and are 
thus, out of the scope of this article. 

EFFECTIVENESS

How successful is the poli-
cy alternative in achieving 
the above objectives? How 
effective is each alternative 
in comparison to the status 
quo?

COST

What are each alternative’s associated 
costs? Is the alternative cost-effective? 
What are the avoided costs? 

Factors for cost analysis:16 
• What will be the relative value of 

technology in the face of Califor-
nia’s default to time of use (TOU) 
rates in 2019? 

• How high is the potential need for 
costly distribution grid upgrades to 
mitigate oversupply risks? The dis-
cussion of distribution grid upgrades 
will be based on an analysis of over-
generation risks associated with the 
proposed solution.17

EQUITY

The goal of MAHSR and similar programs 
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Offer sus-
tained growth 
in rooftop PV 

for low-income 
communities.
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is to promote growth of solar for low-in-
come consumers so they can participate 
and benefit from the same cost reductions 
as current Net Energy Metering (NEM) 
customers. This evaluation criterion as-
sesses how the benefits of the policy, in 
terms of energy bill reductions and cost 
savings, are distributed and who will be 
impacted.

ANALYSIS

A Note About Time of Use Rates: With 
current NEM structures, all non-partici-
pant ratepayers (i.e ratepayers who are not 
on the NEM tariff), including low-in-
come ratepayers, subsidize the utility 
bills of those who can afford the installa-
tion costs associated with rooftop PV.  In 
addition, during peak solar production 
times, the supply of electricity generated 
from PV exceeds demand during these 
times, creating inefficiencies. Hence, Cal-
ifornia will be defaulting to time-of-use 
(TOU) rates in 2019.18  This means that 
ratepayers serviced by California’s three 
Investor-Owned Utilities (IOUs), Pacif-
ic Gas and Electric (PG&E), San Diego 
Gas & Electric (SDG&E), and Southern 
California Edison (SCE), will now be 
charged based on the time of day they 
consume energy. To promote electrici-
ty use during the day when solar reaches 
peak production and when the potential 
for overgeneration is highest, TOU rates 
will be higher during peak load and lower 
during off-peak hours.  Though the new 
rate structure is beneficial for grids, it de-
creases the market value for solar PV and 
poses a threat to the growth of solar in 
California.

STATUS QUO

All policy alternatives will be compared 
to a baseline hypothetical status quo, in 
which the low-income lack access to solar 
PV. This comparison will aim to demon-
strate whether low-income consumers are 
left better or worse off under the three 
policy alternatives than with no solar pol-
icy at all. The status quo is ineffective,19 
potentially costly, and inequitable.  

SIZE INSTALLED SOLAR                              

TO TOTAL LOAD LIMIT 

Sizing installed solar systems to total load 
is somewhat effective, potentially costly, 
and fairly equitable. Because rooftop sys-
tems would be sized to match the annual 
energy needs of MAH properties, MAH 
tenants would have increased access to 
energy generated from solar PV. If this 
option were specified as a qualifying so-
lar energy system under AB 693, solar 
PV would be potentially more accessible 
than under the status quo, because AB 693 
does not currently specify the size of in-
stalled systems. This feature may result in 
system under-sizing. In addition, because 
this option seeks to maximize the poten-
tial solar generation in MAH units and 
energy savings low-income consumers 
would receive, it reduces energy burdens 
for low-income consumers and offers 
greater potential for sustained growth in 
rooftop PV for low-income communities. 
However, because this option seeks to 
maximize the amount of solar energy that 
can be generated by eligible MAH prop-
erties, it contributes to the deepening of 
the Duck Curve shown in Figure 1, and 
adds to existing threats to grid reliability.  
Similar to the status quo, sizing installed 
system to total load does nothing to ad-
dress burgeoning solar devaluing con-
cerns. After TOU rates are implemented, 
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these systems would still face a compa-
rable sharp decline in value. In addition, 
because this option proposes to add sub-
stantial solar distributed resources to the 
grid, it contributes to solar overgenera-
tion. Thus, distribution grid upgrade costs 
associated with this option are higher than 
the status quo because of the addition of 
solar PV. The need for increased RA re-
quirements could be higher than the status 
quo because this option attempts to max-
imize solar generated from distributed re-
sources on a per MAH property basis. This 
contributes to grid volatility and would 
necessitate increased distribution capacity.

Finally, because systems are installed to 
match the energy needs of low-income 
tenants in eligible MAH properties, this 
option is fairly equitable. Low-income 
tenants would be energy consumers and 
producers under this option and experi-
ence greater energy savings than in the 
status quo under current NEM structures. 
In fact, as shown in Figure 3 below, un-
der this policy MAH properties could see 
an estimated 52% utility bill reduction.20 
Differing rate structures within and across 
MAH properties (master-metering vs. 
commercial rates) and the variability in 
how individual landlords pass benefits 
onto consumers still present a key issue to 
benefits of such programs. While there is 
higher potential for low-income consum-
er benefits under this option, benefits may 
not be realized without additional regula-
tory policies requiring increased consum-
er benefits from MAH landlords.

SIZE INSTALLED SOLAR FOR 

NO NET EXPORT

Sizing installed solar systems for no net 

export is somewhat effective, potentially 
costly, and fairly equitable.  Similar to the 
sizing to total load option, if this option 
were a qualifying solar energy system un-
der AB 693, it would offer increased ac-
cess to rooftop solar relative to the status 
quo. While this option would reduce en-
ergy burdens for low-income consumers 
relative to the status quo, it does not offer 
the same level of solar expansion as sizing 
installed systems to total load. Because in-
stalled solar PV systems would be sized 
to MAH properties’ energy needs during 
peak solar production hours, installed 
systems would have smaller capacity and 
likely less generation than the systems in-
stalled under the previous option.

Thus, the under-sizing of systems would 
make it unlikely this option can offer sus-
tained growth, at least not to the extent 
the previous policy option can. However, 
unlike the status quo and total load option, 
this alternative addresses the potential for 
overgeneration. By preventing the gener-
ation of excess energy, two-way grid flow 
is avoided while still allowing low-income 
consumers to generate solar energy. While 
this does not reverse the steepness and 
deepening of the Duck Curve, this option 
does not contribute to it. Relative to the 
previous option, threats to grid reliability 
are reduced, which is a potential benefit to 
all ratepayers in addition to low-income 
consumers.

This policy option’s cost would be com-
parable to the total load option’s. Installed 
systems will face the same declining value 
concerns after TOU rates default. Because 
this option proposes to add intermittent 
sources of energy to the grid, there is also 
still a cost associated with potential in-
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creased RA requirements, but not to the 
same extent as the total load option. How-
ever, this option differs from the previous 

one in that it would not contribute to a 
need for costly distribution grid upgrades. 
Because solar generation will be capped 
at peak production during midday hours, 
there is no risk for gird oversupply from 
these systems. While this is merely a ban-
dage solution to a larger systemic issue 
and may not be sustainable over time, it is 
a relatively cost-effective option. 

This option is nearly identical to that the 
previous one in terms of equity concern, 
as both policy alternatives face the same 
variability in MAH property rate struc-
tures and tenant benefit realization. The 
only exception is that under this option, 
it would not be possible for 100% of an 
MAH building’s energy needs to be met, 
as installed systems would be undersized. 
Thus, there is less opportunity for cost 
savings associated with utility bill reduc-

tions in this option than in the total load 
alternative.
SOLAR + STORAGE

Solar + storage is effective, less costly, and 
equitable.  Under this solution, rooftop 
systems would be installed and sized to 
meet MAH properties’ needs, placing no 
restrictions on the size of the system in-
stalled. The installed storage unit would 
ensure that energy generated in excess can 
be stored for later use by tenants in MAH 
properties. Thus, including solar + storage 
as a qualifying technology under AB 693 
would make solar PV more accessible to 
MAH properties, offering reductions in 
energy burdens. 

Since tenants in MAH properties would 
have access to unused energy stored from 
peak production, there is greater poten-
tial sustainable growth in rooftop PV for 
low-income tenants than with simply in-
stalling rooftop solar. This growth would 

Figure 3: Example of impacts on electricity bills in MAH buildings from 
the addition of solar and solar + storage using SDG&E GS-2-B TOU tariff
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occur in a manner that does not weaken 
grid reliability.  For example, storage can 
reduce the likelihood of power outages 
and power quality anomalies21 associated 
with the introduction of large amounts 
of standalone solar to the grid.22 Benefits 
associated with improved electric service 
reliability is an estimated $359/kW for all 
ratepayers, particularly those under com-
mercial rates.23 

Solar + storage is also less costly than in-
stallation of solar alone. Though the val-
ue of the solar systems installed under this 
solution would still face the dramatic de-
valuing that will occur after TOU imple-
mentation, adding an energy storage unit 
can recover a substantial amount of this 
loss. It is estimated that solar + storage has 
the potential, through energy cost savings, 
to cover the cost of the storage unit in ad-
dition to offsetting solar devaluation. Also, 
solar + storage can offer delay, and in some 
cases entire avoidance of, costly distribu-
tion grade upgrades. Although the need 
for a storage unit in addition to a roof-
top solar system presents a higher upfront 
cost, because a small amount of storage 
can provide enough incremental energy 
to defer the need for large investments 
in distribution grid upgrades, potential 
avoided costs are high. As shown in Fig-
ure 4 below, this avoided cost has an esti-
mated value of up to $1,079 per kVA24 of 
storage for one year of potential upgrades. 

Figure 4: Summary of transmission and distribution 
grid upgrade costs and benefits for systems in the 

highest 50% and 10% of upgrade costs

Lastly, solar + storage is equitable. Adding 
storage to solar PV systems under AB 693 
can reduce demand charges by a range of 
43% – 100% in MAH properties25  (Figures 
3 and 5). As shown in Figure 3, depend-
ing on TOU rate structures and building 
patterns of energy use, solar + storage can 
reduce overall utility bills by up to 99% in 
units on commercial rates, compared to up 
to 52% cost savings associated with stand-
alone solar sized to total load.26 Using a 
different model, this translates into $1198 
per kW of annual cost reduction benefits 
for MAH properties.27 Under this alter-
native, there are still systemic challenges 
associated with passing on net monthly 
benefits to tenants due to the variability in 
utility allowance structures. 

Figure 5: Electricity bill comparison under the E-19 
TOU service tariff, with and without energy storage

However, benefits of low-income tenants 
under this option are more pronounced 
and thus, this option is relatively the most 
equitable (Figure 6).

Figure 6. Annual electricity bills for MAH build-
ing common area loads after standalone solar 
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installation compared with solar + storage. Com-
pares three MAH buildings of varying size in each 

California IOU jurisdiction

POLICY RANKINGS

Policy alternatives are ranked based on 
evaluation criteria, with ‘1’ indicating the 
highest rank.

CONCLUSION

MAHSR was established under AB 693 to 
provide low-income renters with access 
to solar PV and economic benefits associ-
ated with its installation. The CPUC and 
Office of Ratepayer Advocates are respon-
sible for protecting consumers while en-
suring the provision of reliable electricity 
service and must implement AB 693 pur-
suant to these missions. 

In this role, the CPUC should recommend 
solar + storage as a qualifying technology 
under AB 693. This alternative reduces 
energy burdens for low-income tenants 
by making solar PV more accessible, of-
fers energy cost reductions, and reduces 
threats to grid reliability. Further, it offers 
a method to address the decline of solar 
PV value that will occur upon TOU rate 
structures defaulting in 2019.
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I. THE BUZZ BRAND 

AMONG BOYS & GIRLS

 
Chronic traumatic encephalopathy (CTE) 
may forever haunt the game of football. 
With so much of the attention focused on 
the National Football League (NFL) and 
its “concussion problem,” one can wrong-
ly assume that the brain trauma suffered 
by football players is isolated to the pro-
fessional level. A recent study published 
in The Journal of the American Medical As-
sociation is shedding new light on one of 
the sport’s darkest secrets. The research 
effort, led by neuropathologist Dr. Ann 
McKee and her team, found alarmingly 
high-numbers of CTE in the brains of de-
ceased football players, including young 
college athletes. Of the 53 former college 
football players’ brains studied, 48 (91 per-
cent) showed signs of CTE and 56 percent 
had severe forms of the disease.1 The study 
also looked at the brains of 14 former high 
school football players–three were found 
to have CTE. The study used a conve-
nience sample of athletes whose families 
voluntarily participated, indicating selec-
tion bias.2 As such, we can expect that the 

true rates of CTE will be less than indi-
cated by the study. Nevertheless, selection 
bias does not preclude the sheer volume of 
athletes with CTE, and it does not detract 
from the level of serious concern society 
should have about the health and safety of 
athletes and the game. 

The NFL is the most profitable and pop-
ular football league the country, but col-
lege football has long rivaled the NFL in 
both those categories.3 McKee’s research 
findings suggest the NFL and college 
football are experiencing a similarly dis-
turbing reality wherein the game is per-
manently damaging the athletes who play 
it. However, there are legitimate reasons 
why society should place greater scrutiny 
on college football than the NFL–college 
football is a billion-dollar sport played by 
19-year olds, who go uncompensated for 
their labor and sacrifice, while incurring 
the most traumatic costs. Should soci-
ety not consider perverse the Ohio State 
University’s football team being valued at 
roughly $1.5 billion dollars and yet it is the 
athletes’ bodies who bear the costs?4
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The assertion that the players are adults 
who can make their own decisions be-
comes contorted in a context in which 
the university is an institution founded to 
educate young minds; yet, instead they 
profit from sanctioning harm on those 
young minds. Even for modest athletic 
programs, like the University of Califor-
nia, Berkeley (Cal), which is valued at 
$220 million ranking it 37th overall, the 
dollar signs are larger than the general 
public may realize.5

Last year, Cal signed a 10-year deal with 
Under Armour worth $86 million to out-
fit all 34 official club sports teams. Cal’s 
Athletic Director, Mike Williams, ex-
plained the impetus behind the deal, “We 
recently offered a high-school freshman 
football player a scholarship, and one of 
our Pac-12 competitors offered [one to] 
an eighth-grader. Under Armour is the 
buzz brand among boys and girls, and it 
could help make a difference.”6

Were one to strip college football of its 
university setting, there would be little 
doubt that college football is a business, 
and a profitable one for those competing 
at the highest levels. The strategy to re-
main competitive, and therefore lucrative, 
has much to do with the recruitment of 
talent. The appeal to a younger demo-
graphic with the hope that one day they, 
too, will play Cal football because it’s as-
sociated with Under Armour, a brand that 
sells “cool”, is viscerally connected to the 
pursuit for higher TV ratings and earn-
ings. 
 
The injuries we see often on television are 
tacitly assumed to be an inherent part of 
the game–a torn ACL, a broken collar-

bone, or a concussion. Not until recent-
ly has the public, and the athletes them-
selves, had greater information about the 
true risks and consequences of playing 
football. Dr. McKee’s study elucidates the 
severity of the problem threatening the 
athletes’ health and safety. But football 
at the professional and amateur level are 
distinct in an important way. Unlike the 
NFL, universities have the dual responsi-
bility of educating and training both the 
mind and the body of a “student-athlete.” 
The NCAA’s website describes itself as, 
“Prioritizing academics, well-being, and 
fairness so college athletes can succeed on 
the field, in the classroom, and in life.”7 
Yet, the evidence ostensibly contradicts 
this claim. How can universities charged 
with the noble mission of educating and 
preparing young people for life simulta-
neously profit millions of dollars from a 
game that is harming the brains of college 
athletes? This article explores how public 
policy can improve the health and safety 
outcomes of college football players.

II. END TO BRUTALITY

In the early 20th century, football was 
responsible for an alarming number of 
deaths. Between 1900 and 1905, at least 
45 football players died from internal in-
juries, broken necks, broken backs, and 
concussions. So many football players had 
been killed by the sport, primarily at the 
collegiate level, that several universities 
like Columbia University, Duke Univer-
sity, and Northwestern University sus-
pended their football programs in 1905, 
the same year that 18 football players had 
died.5 Cal and Stanford suspended their 
football programs in 1905 in favor of rug-
by. Cal didn’t resume its football program 
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until 1915 and Stanford resumed football 
in 1919.6 Allegedly, had it not been for 
President Theodore Roosevelt interven-
ing to reform football, the game might be 
gone to history. The introduction of the 
forward pass initiated by the quarterback, 
which opened up the game creating space 
and reducing the likelihood of gang-fight 
like scrums at the line of scrimmage, re-
formed the game and put an “end to bru-
tality,” as Roosevelt declared.7,8 

The reform effort was not without its de-
tractors. Many feared the game would be 
unrecognizable, and even Roosevelt was 
concerned the reforms might “emasculate” 
the game8. Nonetheless, 1905 proved to be 
pivotal as public outcry grew and univer-
sity presidents became increasingly dis-
turbed by the game’s violence. That year, 
UC Berkeley’s President Benjamin Ide 
Wheeler declared unequivocally, “Foot-
ball must be made over”.8 Looking back 
on history, one cannot understate just 
how dramatic this change was for football 
and the safety of the players. Deaths were 
nearly eliminated, injury rates profound-
ly reduced, and the sport grew even more 
popular.
 
The problem football currently faces is 
similar to the one faced by Roosevelt over 
a hundred years ago. The parallel lies in 
the severity of the health impacts suffered 
from playing the game. In 1905, it was a 
broken neck; in 2017, it is the growing re-
ality that repetitive head trauma is behind 
a degenerative brain disease like CTE. The 
difference is that a broken neck is imme-
diate and conspicuous, while head trauma 
affects the brain gradually over a period 
of time and away from the public eye. 
Neither should be acceptable. For former 

football players, like Pittsburgh Steelers’ 
legend Mike Webster, whose thousands 
of traumatic head injuries contributed to 
his death in 2002 at the age of 50,9 the out-
come nevertheless remains the same.

III. A CASCADE OF REPETITIVE HEAD 

TRAUMA AND DECLINE

The two most common critiques of the 
link between traumatic head injuries and 
long-term neurological consequences as-
sert: 

1. The evidence for the link between 
concussions and CTE is not suffi-
ciently established; and 

2. Concussions are not nearly prev-
alent enough to rise to the level of 
major concern so as to warrant any 
changes to the most popular game in 
the country. 

In other words, if it’s not broken, don’t fix 
it.

CTE first came to national attention in 
2005 when Dr. Bennet Omalu published 
a paper in the Journal of Neurosurgery en-
titled, “Chronic Traumatic Encephalop-
athy in a National Football Player.” His 
findings linked CTE, a neurodegenerative 
disease, with repetitive brain trauma ex-
perienced by football players (i.e. concus-
sions). Since 2005, there have been pub-
lished studies like McKee et al. that have 
looked at large sample sizes studying CTE 
in the brains of deceased players. Over the 
last decade, these studies have found in-
dividuals with clinically-diagnosed CTE 
have also had long histories of head trau-
ma.9 Research published recently by Dr. 
Bennet Omalu claims retired NFL star 
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Fred McNeill became the first living play-
er to be diagnosed with CTE. In 2012, 
McNeill underwent an experimental PET 
scan that identified signs of CTE in his 
brain. When McNeill died in 2015, his 
brain was analyzed and confirmed to have 
CTE.10 The findings create a rare oppor-
tunity for early diagnosis and potential 
treatment for disease that previously could 
only be diagnosed postmortem. None-
theless, longitudinal studies that compare 
sport-related and non-sport related trau-
ma are needed to better identify the causal 
relationship between repetitive head trau-
ma and CTE.11 There remains a paucity 
of research studying the causal link be-
tween concussions and CTE, but the re-
search does make a strong argument that 
mild traumatic brain injuries (mTBI, i.e. 
concussions) is both linked and associated 
as a risk factor for CTE.12 Furthermore, 
the evidence is definitive about traumatic 
head injuries having additional long-last-
ing neurological consequences beyond 
CTE.13 Suffice it say that the medical ev-
idence makes a compelling argument for 
CTE rising to the level of being taken as a 
serious threat to the health of the athletes 
who play the game of football. 

As for the prevalence of concussions that 
undergird the concern about the long-
term health consequences of athletes, a 
2003 prospective study on the cumulative 
effects associated with concussions in col-
lege football players revealed that rough-
ly 6 percent reported a concussion, and 6 
percent of those reported a repeat concus-
sion that same season.14 These figures are 
likely underreported. A 2014 study ana-
lyzed the rates of collegiate athletes that 
acknowledged having experienced a con-
cussion but did not report (12.8 percent), 

and those that did not recognize having 
experienced a concussion but indicated 
concussive symptoms (18.8 percent). The 
reasons cited for not reporting a concus-
sion had to do with pressure to perform 
and staying in the game.15 Yet, even these 
numbers fail to tell the whole story. 

Concussions are notoriously difficult to 
diagnose, including reasons such as un-
derreporting or failure to identify. There 
is no objective test used to diagnose con-
cussions. Though clinical tools have im-
proved, individuals are diagnosed based 
on recognizable concussive symptoms and 
signs. A growing recent body of literature 
suggests that concussive and subconcus-
sive head impacts “set about a cascade of 
pathological events that accelerates de-
cline in cognitive function…”16 

A subconcussion is defined as “a crani-
al impact that does not result in known 
or diagnosed concussion on clinical 
grounds.”17 In other words, subconcus-
sions are mild enough to fly under the 
radar. The increased risk factor surround-
ing head trauma includes both the severity 
and the quantity of head impacts. But as 
concussions are already difficult to diag-
nose, subconcussions only further add to 
the concern surrounding the long-term 
effects of head trauma. 

Recent biophysics studies have found 
that young athletes can sustain anywhere 
from several hundred to over a thousand 
head impacts in a single season without 
showing concussion symptoms. Such is 
the case in new research findings from 
David Camarillo at Stanford, whose study 
included a Stanford football player who 
sustained 62 hits to the head in a single 
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game with an average G-force of 25.8— 
roughly equivalent to crashing a car into 
a wall at 30 m.p.h.18  Additionally, recent 
autopsies of athletes in contact sports with 
no known history of concussions, but 
who nonetheless demonstrated signs of 
CTE, have shown that accumulated sub-
concussions are an associated risk factor of 
CTE.19 Reinforcing this point, a study this 
year of NCAA football players found that 
exposure to high-levels of repetitive head 
impacts saw changes in cerebral blood-
flow, brain connectivity, and likely pres-
ence of microhemorrhages. This evidence 
suggests that even a single season of colle-
giate football can lead to pathophysiologi-
cal changes in the brain of athletes despite 
not demonstrating concussive symp-
toms.20 The emerging evidence indicates 
that concussions alone may not be singu-
larly responsible. Instead, repetitive head 
trauma is likely the most significant factor 
increasing the risk of neurological injury 
and disease in athletes.21  Moreover, CTE 
is not and should not be the primary fo-
cus or only concern stemming from head 
trauma. Having a human brain repeatedly 
physically pounded leads to pathophysio-
logical changes in the brain. Whether or 
not CTE results from the head trauma, 
does not change the fact that the brain 
is structurally affected by these traumatic 
brain injuries suffered during the course of 
playing a contact sport like college foot-
ball.
 
IV. THE NCAA & THE PRESENT 

STATE OF THE GAME

 

What has been the role of public policy 
thus far? Who are the major actors in col-
lege football? What policies are currently 
in play? The National Collegiate Athletic 

Association (NCAA) is a key part of the 
college athletics landscape. Congress and 
state legislatures, in large part, have ceded 
decision-making about amateur sports to 
the NCAA. It should be noted that this is 
not a legal or binding arrangement. Per-
haps not surprisingly, health and safety 
were part of the of the NCAA’s ascen-
dance to power – but arguably for all of 
the wrong reasons. As celebrated historian 
Taylor Branch has written, the NCAA de-
vised the term “student-athlete” as a strate-
gy to fight against worker’s compensation 
claims by injured football players after 
lawsuits had been brought forth.22 They 
hoped “student-athlete” would “conjure 
the nobility of amateurism” and avoid 
any claims of collegiate football players as 
employees of the university who suffered 
“work-related accidents”, as was the case 
when Ray Dennison died from a head in-
jury suffered while playing for the Fort 
Lewis A&M football team in the 1950s.
 
The NCAA’s early path to consolidating 
power also rested on coercion of universi-
ties and colleges forcing them to succumb 
to its manufactured authority. As the sto-
ry goes, the 1950s also saw the University 
of Pennsylvania (Penn) and Notre Dame 
contest the NCAA’s authority to punish 
them for breaking contract. Penn and 
Notre Dame argued the NCAA was vio-
lating their right to decide for themselves 
the televising of their own home-games. 
But it was not long after that, for politi-
cal reasons, the president of Penn folded. 
Soon after, so did Notre Dame. In taming 
two distinguished and powerful univer-
sities, the NCAA publicly demonstrated 
its power to punish and regulate univer-
sities.23 The key lesson drawn for univer-
sities and the country appeared to be that 
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the NCAA was to be the primary arbiter 
of collegiate athletics. But for historical 
observers the takeaways from the 1950s 
era of the NCAA were different from that 
of universities and can be surmised two-
fold: the NCAA’s authority is not statuto-
ry, but manufactured and precarious; and 
the NCAA has a history of being slow to 
adopt policies that could address football 
players’ health and safety. 

In the last twenty-five years, the NCAA 
has implemented a bevy of policies and 
taken a series of steps to protect stu-
dent-athletes. For example, the NCAA 
provided funding for concussion research 
in the late 1990s. The publication of that 
research in 2003, though, did not lead to 
any substantive changes by the NCAA at 
the time. From 2004 to 2009, the NCAA’s 
Injury Surveillance System tracked the 
number of concussions, finding 29,255 
suffered by collegiate athletes and 16,277 
suffered by football players alone. Again, 
these numbers did not create any real 
changes to the NCAA Handbook or 
rules. Finally, in 2010, the NCAA formed 
a Concussion Working Group dedicated 
to studying and recommending policies 
about concussions. However, when David 
Klossner, the NCAA Director of Health 
and Safety at the time, was asked if pend-
ing legislation would go farther than their 
own proposed guidelines, he responded 
by saying, “Well since we don’t currently 
require anything, all steps are higher than 
ours.”24 That year, the NCAA proposed 
and approved a concussion management 
policy that requires each member insti-
tution to create either own concussion 
management plan. However, court docu-
ments describe Chris Stroble, the NCAA’s 
Director of Enforcement, stating that “the 

legislation was specifically written to re-
quire institutions to have a plan and de-
scribe what minimum components had to 
be part of the plan — not about enforcing 
whether or not they were following their 
plan — except for those isolated circum-
stances of systemic or blatant violations.”25 

To the NCAA’s credit, it established 
baseline testing that tracks and monitors 
concussions, which many experts believe 
should markedly improve health out-
comes for athletes. However, the NCAA 
implemented these changes as a result of a 
settlement after athletes sued the NCAA 
related to concerns over head injuries.26

There is sufficient evidence to question 
the effectiveness of the NCAA as the prin-
cipal oversight body to improve the health 
and safety outcomes of college football 
players.. The NCAA, itself, admitted as 
much in the early 1980s. After a flurry of 
scandals embroiled college football during 
the decade, Congress took notice of the 
NCAA’s struggle “to gain control over 
what seemed to be a downward spiral of 
public trust in the integrity of college ath-
letics” as it had proven itself to be “inca-
pable of addressing major issues of public 
concern.”27 To say the least, the NCAA’s 
authority as regulator of collegiate sports 
has a long history of dubiety. 
 
Arguably, though, what has long been at 
issue is the profit-making in college sports 
by essentially everyone except the ath-
letes themselves. A quick Google search 
of “NCAA” and “Revenue” will produce 
a figure that nears $1 billion. Most of that 
revenue comes from media rights sold to 
television networks to broadcast Men’s 
Division I Basketball. As for football, the 
Bowl Championship Series (BCS), a sep-
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arate entity, orchestrates the college foot-
ball playoffs and bowl series, including the 
broadcasting agreements.  The latest tele-
vision deal with ESPN is worth $7.3 billion 
for 12 years for the media rights to broad-
cast each of its associated six bowl games.28 
Revenue is then distributed amongst the 
member universities and colleges. What is 
one of the consequences from all the high-
price tag television exposure? A recent 
Wall Street Journal article reported that 
the Ohio State University football pro-
gram is valued at roughly $1.5 billion; the 
Universities of Texas and Oklahoma are 
also worth over one billion.29 When the 
Texas Congress drafted its constitution 
and established the University of Texas 
at Austin declaring, “It shall be the duty 
of Congress, as soon as circumstances will 
permit, to provide, by law, a general sys-
tem of education,” it did not envision its 
“general system of education” would play 
second fiddle to a football team.30

 
With so much money generated by the 
NCAA and universities, how can one rea-
sonably expect them to be advocates for 
the health and well being of college foot-
ball players? College football players are 
offered one year scholarships. If injured, 
they stand the possibility of not having 
their scholarships renewed and simply be-
ing “cut” from the team.31 The entrench-
ment of vested stakeholders is unshakably 
strong and, as the Knight Commission re-
port stated, they are “incapable of making 
the necessary changes.”32

Any attempts by players to change their 
playing conditions is a daunting uphill 
battle against powerful and well-resourced 
football programs like an Ohio State. The 
inequality of power between a football 

player on a tentative scholarship, vulner-
able to the whims of a coach, especially 
when venerated coaches like Nick Saban 
at the University of Alabama are earning 
$11.125 million annually, should give the 
public pause to think about how powerless 
players are to complain, much less seek re-
form, in such an environment.33

 
The current equilibrium has long bristled 
the sensibilities of observers and partic-
ipants who have sought reform but thus 
far have come short of actualization mean-
ingful change. For example, in 2015, the 
National Labor Relations Board (NLRB) 
declined to hear a case brought forth by 
football players at Northwestern Univer-
sity seeking collective bargaining recog-
nition for the explicit purpose of obtain-
ing workplace injury protections. This 
announcement came after the Regional 
Director for the NLRB had approved their 
case in a historic decision arguing that the 
athletes should be considered employees 
of the organization and were therefore 
entitled to the same labor rights as other 
American workers.34 The NLRB declined 
the case arguing that to do so different-
ly “would not promote labor stability.”35  
The Board did not dispute the merits of 
the athletes’ claims nor of the NLRB Re-
gional Director Peter Ohr who heard the 
case. One can read the implicit reasoning 
in the NLRB’s decision as being con-
cerned with how the status quo would be 
significantly altered and, instead, suggest-
ed that a different course of action, oth-
er than this particular case, may be war-
ranted. Following suit, former Secretary 
of Education Arne Duncan joined the 
Knight Commission this year with the ex-
pectation of bringing reform to collegiate 
athletics and cited his interest of bringing 
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“national initiatives addressing the health 
and safety of players.”36 Secretary Duncan, 
a high-profile public official, is symbolic 
of the growing interest in addressing the 
issues in collegiate athletics, in particular, 
health and safety. The litany of lawsuits, 
scandals, and reform initiatives like that of 
Secretary Duncan suggest that the tides 
continue to swell towards shifting an un-
tenable status quo.  Though there exist 
strong undercurrents and actors behind 
the scenes attempting to change college 
football, change will be hard to come by 
in Congress. Attempting to legislate re-
form after so many years of eluding the 
issue is likely to remain very low.

V. RULES OF THE GAME

Society has an intrinsic interest in ensur-
ing that the institutions dedicated to edu-
cating and training its future citizenry do 
so in a way that protects the health and 
safety of its future workforce. The health 
and safety issues experienced by college 
football players rise to the level of war-
ranting public scrutiny. In promoting a 
policy intervention, a reasonable policy 
objective is one that improves the health 
and safety outcomes of collegiate foot-
ball athletes. Next, this article outlines the 
criteria used to analyze the merits of each 
policy. Though there are numerous cri-
teria such as implementation and political 
feasibility worth considering, this criteria 
takes a narrower approach--focusing on 
effectiveness and equity, both of which 
are student-centric in an effort to better 
model how universities may choose to de-
sign their own health and safety policies 
with respect to their football programs. 
First, an effective policy would be one that 
measurably improves upon the health and 

safety outcomes currently experienced 
by NCAA college football players. A key 
measurable health outcome that outfits 
this criterion would be head trauma. Sec-
ond, an equitable policy would increase 
the autonomy of college football players 
to speak for themselves regarding their 
playing conditions. The NFL Players As-
sociation, a union, exists to protect the 
rights and interests of professional football 
players. College football does not have a 
comparable organization or vehicle by 
which to effectuate change in their are-
na. Promoting equity would increase the 
likelihood that a policy outcome would 
be better aligned with the interests and 
welfare of college athletes. Political fea-
sibility is not considered explicitly, but it 
should be noted that political momentum 
has been building in response to greater 
consumer awareness about concussions 
and CTE.

VI. CALLING THE NEXT PLAY

 
There are several recent state legislative 
actions and research findings that sug-
gest promising opportunities to improve 
the health and safety of college football 
players beyond NCAA reforms or Con-
gressional action. This article focuses on 
the following areas and their respective 
objectives as they represent the latest re-
search, best-practices, and most recent 
state legislative efforts attempting to re-
form college football:

1. Redisigning Game Rules
• Decrease head trauma by regu-

lating practice
• Decrease head trauma by 

changing or eliminating special 
teams plays
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2. California’s Student-Athlete Bill of 
Rights
• Increase right to medical ser-

vices and scholarship in the 
event of an injury

3. California’s Athlete Protection Act
• Increase oversight power to 

reg- ulate and enforce health 
and safety conditions 

1. REDESIGNING GAME RULES & PLAY

A 2015 study published in the Journal of  
Neurosurgery found significant differences 
in the absolute quantity and average se-
verity of head impacts depending on the 
type of equipment used during practice.37 
Helmet-only, shells, and full-pad practices 
all respectively differ from each other in 
their measured outcomes for head trauma. 
Helmet-only proved to have the lowest 
average head impact severity and the low-
est number of cumulative hits, shells was 
second-best, and full-pads had the highest 
number of hits and severity during prac-
tice. Actual games played had the high-
est figures in all categories. The type of 
equipment used by an athlete serves as a 
reasonable indicator for the intensity of 
a practice with greater use of equipment 
representing greater intensity. Subse-
quently, when researchers published this 
study in 2015, they reviewed the NCAA’s 
rulebook on practice and found no specif-
ic requirements. Instead, the NCAA had a 
set of suggested guidelines advising teams 
on how to manage their practices. Prac-
tice-types are at the discretion of each ath-
letic program.  Since then, the NCAA has 
put forward additional guidelines recom-
mending an end to two-a-day practices, 
reducing tackling, and limiting the num-
ber of full-contact practices.38,39 But when 
Brian Hainline, the NCAA’s Chief Med-

ical Officer, was asked if these voluntary 
rules would be followed by everyone, he 
responded, “Is everyone following them? I 
don’t know with certainty. But I’m pretty 
sure they are.”40

The practice-type study argues that “these 
findings suggest that regulation of prac-
tice equipment could be a fair and ef-
fective way to substantially reduce sub-
concussive head impact in thousands of 
collegiate football players.”41 The authors’ 
findings offer evidence on the benefits of 
regulating practice-type in an effort to 
reduce head injuries. As a policy, the in-
tervention could be moderately effective 
based on the evidence, but a policy would 
require the NCAA or a legislative body to 
regulate and, most importantly, enforce a 
safer practice-type regiment. By NCAA’s 
own admission, those prospects seem du-
bious. Furthermore, a practice-type poli-
cy would have greater effectiveness with 
the inclusion of a whistleblower provi-
sion that could protect athletes or staff 
who come forward when programs fail to 
comply with practice-type regulations. A 
whistleblower clause would be an equi-
table measure for athletes who would be 
further empowered to report violations 
while protecting them from retaliation. 
As a result, athletes could take a larger role 
in ensuring safer playing conditions for 
themselves on the field.

A 2016 epidemiological study published 
in the American Journal of Sports Medicine 
analyzed the effects of activity and play 
type on concussion rates in college foot-
ball and found that concussion rates were 
significantly higher during special teams 
plays than offensive or defensive plays.42 
These findings coincide with the popu-
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lar description of the special teams play 
commonly known as the “most danger-
ous play in sports.”43 The kickoff and punt 
return are special plays in football because 
they make up a small percentage of the 
game, but they are one of the few plays 
designed to create head-on collisions 
between athletes running at full-speed. 
There has been movement on changing 
the rules of the game, at least, when it 
comes to possibly eliminating the kick-
off. Current head coach of the University 
of Miami Mark Richt has stated publicly, 
“You sit there and witness what happens 
on a kickoff. It’s a violent play. Guys are 
running full-speed and you’ve got guys 
that are young and strong and brave and 
no one’s backing down.” Richt goes on 
to say, “I’ll be honest, I’m OK without a 
kickoff… I think that’s a play that I can 
live without.”44

Though the NFL is not considering elim-
inating the kickoff, it has made recent 
rule changes to the play in attempt to 
lessen the likelihood of athletes returning 
a kickoff. The rule change move up the 
yard-line for the kickoff increasing the 
probability of a touchback therefore nul-
lifying any chance of returning the ball 
into full-speed collisions.45 At the college 
level, the American Football Coaches As-
sociation’s (AFCA) board of trustees and 
the NCAA Division I Football Oversight 
Committee have both been considering 
eliminating the kickoff. The push towards 
the elimination of the kickoff would be 
a highly-effective way of reducing head 
injuries suffered during the “most danger-
ous play in sports.” Both the regulation of 
practice-types and the special team play 
would be highly effective interventions in 
improving the health and safety outcomes 

of athletes by improving on the status 
quo. However, the regulations are pater-
nalistic and imposed from above without 
providing a more equitable environment 
for collegiate athletes to change their own 
playing conditions.

2. CALIFORNIA’S STUDENT-ATHLETE 

BILL OF RIGHTS  

California’s 2012 law regulates univer-
sities that operate athletic programs that 
receive more than $10 million annually 
from media rights for broadcasting in-
tercollegiate sports. In California, the law 
applies to the University of California, 
Berkeley, Stanford University, the Uni-
versity of California, Los Angeles, and the 
University of Southern California. These 
four universities are each responsible for 
providing three basic protections for stu-
dent-athletes: 

1. Pay for health-insurance premiums 
for low-income athletes, 

2. Pay for medical treatment or insur-
ance deductibles for any injury a 
student-athlete suffers during course 
of athletic program activities, and 

3. Requires universities to offer an 
equivalent scholarship to a stu-
dent-athlete who suffers an incapac-
itating injury or illness if the athletic 
program does not renew the athletic 
scholarship.47,48

Currently, the status quo does not guar-
antee these protections in the majority 
of states and college football programs. 
According to Donna Lopiano, co-au-
thor of Unwinding Madness: What Went 
Wrong with College Sports and How to Fix 
It, “Contrary to public perception, while 
the NCAA provides a catastrophic injury 
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policy, schools do not provide basic ath-
letic injury insurance for their athletes.”49 
According to the NCAA’s website, the 
Catastrophic Insurance Program comes 
with a $90,000 deductible that must be 
paid first before an injured student-athlete 
can claim any benefits.
 
The law has been heralded as transforma-
tional because of the respite offered to a 
group of sympathetic individuals. How-
ever, the law comes up short in proactive-
ly preventing health and safety injuries, 
which severely limits its effectiveness as an 
intervention. The law provides restitution 
after the fact to an injured athlete in terms 
of medical treatment, insurance premiums 
and deductibles, and an equivalent schol-
arship. Furthermore, the law’s limitation 
stems from its lack of inclusion of long-
term health-care for football players that 
suffer suffer repetitive head trauma and 
may be in need of medical services later in 
life. For  example, a lawsuit filed this year 
against the    NCAA by a group of former 
college football players states that many of 
them “suffer from symptoms indicative of 
long-term brain and neurocognitive inju-
ries.”  There exists a need to extend in-
surance coverage years beyond what the 
California Student-Athlete Bill of Rights 
currently offers. As such, the aforemen-
tioned limitations of the bill curb its effec-
tiveness as a policy intervention. The law, 
however, does offer a high degree of eq-
uity. Student-athletes are guaranteed cer-
tain protections like medical care and their 
scholarships which considerably improve 
on a status quo that left these decisions 
as discretionary to each institution. The 
policy standardizes and codifies a right to 
each student-athlete that their injury will 
not affect their educational pursuits, there-

by curbing the power of an athletic pro-
gram to discard an injured athlete.
 
3. CALIFORNIA’S COLLEGE ATHLETE 

PROTECTION ACT

Finally, this article examines a proposed 
bill in California: College Athlete Protec-
tion Act of 2017. The primary thrust of 
the bill would establish a commission (the 
College Athlete Protection Commission) 
charged with ensuring the protection of 
college athletes, placing particular empha-
sis on implementing best practices in rem-
edying serious injuries protecting against 
CTE. The Governor and legislative lead-
ers would appoint nine members to the 
commission, including the membership 
requirement of a specialist in brain trauma 
and two collegiate athletes. Furthermore, 
the commission would have the following 
powers: 

1. The ability to penalize people in 
athletic programs that violate rules 
by way of civil fines and employ-
ment bans, 

2. Provides whistleblower protections 
to athletes or other students who re-
port violations, 

3. Makes college employees mandated 
reporters of any reasonable viola-
tions, 

4. Subpoena power, and 
5. The right to carry out inspections to 

ensure rules compliance  

The bill serves as a useful example of what 
a public regulatory body might look like.  
The bill explicitly delineates the respon-
sibility of the commission to address the 
concerns surrounding CTE and tasks it 
with finding comprehensive best prac-
tice solutions. There is no equivocating in 
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terms of health and safety. The commis-
sion is assembled with the requisite pow-
ers to advocate and implement an agenda 
that could effectively address player health 
concerns like repetitive head trauma. 
The provision that stipulates a head trau-
ma specialist must be on the commission 
means the inclusion of relevant expertise 
on the important issue of health and safety 
at hand.  Furthermore, the commission’s 
subpoena power distinguishes it from the 
NCAA which lacks such power. Subpoe-
na power could bolster an investigation 
and compliance which would further 
increase the likelihood of effectively im-
proving health and safety outcomes for 
collegiate athletes.  

In terms of equity, the commission stipu-
lates the inclusion of one female and one 
male former college athlete as members of 
the commission. The inclusion of college 
athletes on the commission serves two key 
purposes: empowering athletes to advo-
cate for themselves and leveraging their 
first-hand experiences in collegiate athlet-
ics into the regulatory process.  Second-
ly, the commission encourages athletes 
to come forward and report violations in 
an effort to compliance by athletics pro-
grams. Athletes, staff, and others can re-
port anonymously while being protected 
against retaliation by the programs. The 
policy’s features distribute power more 
equitably among athletes and athletic pro-
grams by changing the equilibrium point. 
As was mentioned earlier by the NCAA’s 
Chief Medical Officer who expressed un-
certainty as to whether practice guidelines 
were being followed by programs, there 
is little doubt that the NCAA lacks the 
enforcement mechanisms, and likely the 
will, to effectively enforce policy, in this 

case practice-type guidelines, that could 
clearly improve the welfare of athletes. 
Inversely, the proposed College Athlete 
Protection commission could prove to be 
a reasonable alternative regulatory body 
with the proper powers and stakeholders 
involved in the decision-making to see 
through necessary changes and enforce-
ment. The bill’s equity features (whis-
tleblower protections and collegiate ath-
lete participation on the commission) are 
a strong foundation that synergistically 
build the commission’s potential to be a 
highly effective model (subpoena power, 
right to inspections, and levy penalties) 
to regulate and enforce policy, while si-
multaneously being divorced from the 
entrenched pecuniary interests hitherto 
thwarting the NCAA and college football 
programs. 

Table I. Analyzing Alternatives

Criteria / Policy Effectiveness Equity

Redesigning High Low

CA Stu- Low High

CA Athlete 
Protection Act High High

VII. THE RED ZONE

A policy intervention based on an effec-
tiveness and equity criteria and modeled 
on California’s proposed College Ath-
lete Protection Act would likely have the 
greatest impact on the health and safety 
of college football players. The other al-
ternatives presented, however, are not 
mutually exclusive. It is conceivable that 
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an empowered commission could adopt 
each of the alternative regulations (e.g., 
redesigned game rules) as well as those in 
the Student-Bill of Rights. Arguably, the 
College Athlete Protection Act would be 
the most expansive approach to improv-
ing player safety. There are numerous 
political feasibility concerns not included 
in this analysis that affect the prospects of 
an intervention being adopted. However, 
recent policy and litigation trends suggest 
greater attention is being placed on play-
er safety creating a climate conducive for 
reform. 

The NCAA appears to believe, evidenced by 
its behavior, that society will ignore the com-
mercialization of college sports in exchange 
for educating student-athletes. The bevy of 
lawsuits, scandals, a history of failed player 
safety policies, entrenched pecuniary inter-
ests to the tune of billions of dollar, and the 
spectre of CTE and permanently damaged 
bodies should provide enough evidence to 
dispute any legitimate claim that the NCAA 
is the best available option to regulating 
collegiate sports in the face of other viable 
alternatives.  In her fall semester update an-
nouncement to the university, UC Berkeley 
Chancellor Carol T. Christ wrote that she be-
lieves “athletic sports have an important role 
at Berkeley”.  Indeed, Cal and Stanford have 
one of the richest traditions in collegiate 
athletics in the “Big Game” stretching back 
to over a century of competition. Over the 
course of that century, college football has 
been called upon by the public to evolve as a 
sport - often in pursuit of greater player safe-
ty.  Also during that span of time, the ama-
teur nature of football has been lost in the 
midst of lucrative television deals while new-
ly exposed threats to player health have sur-
faced.  University presidents must work with 

policymakers to regain ownership of their 
institutions from the athletic directors that 
have often commandeered college campus-
es lured by the pursuit of greener financial 
pastures in college football. University presi-
dents and state legislators must end the igno-
ble arms race in which institutions of higher 
education feel compelled to spend millions 
of dollars on lavish stadiums and high-pro-
file coaches to compete with the likes of Tex-
as or Ohio State. College football may never 
again be the amateur sport it once was, but 
policymakers can restore some semblance of 
fairness and dignity to the game by altering 
the status quo equilibrium to be more play-
er centric with safety being paramount. At 
the heart of the matter, universities and state 
governments must resume the traditional 
mission of higher education that has always 
been expected of them. 
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   A DEEPER UNDERSTANDING
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1. INTRODUCTION

Agricultural farmers in South Africa are 
particularly susceptible to idiosyncratic 
shocks like droughts, arid weather condi-
tions, temperature fluctuations, and agri-
cultural pests that often curtail production 
and cause sudden drops in income lev-
els. Access to savings facilities help these 
farmers accumulate capital and induces 
induces less risk-averse behavior.1 

Initiated in 2005, the SaveAct reaches 
into the most remote parts of South Af-
rica, building the financial capability of 
individuals to manage their own finan-
cial services, meet consumption needs, 
and invest in sustainable livelihoods. The 
Department of Agriculture, South Africa, 
and FinMark trust have cited the SaveAct 
model as being successful in empowering 
members through savings and enterprise 
development.2

1.1. SAVINGS AND

 CREDIT GROUPS (SCGS)

In 2008, SaveAct facilitated the estab-
lishment of SCGs in rural communities 
across Eastern Cape and KwaZulu Natal. 
In SaveAct’s Savings and Credit Groups 

(SCGs), groups of 15 to 25 people, usu-
ally women, meet monthly to contrib-
ute to the savings which they refer to as 
buying shares. Loans are given once the 
reason for the loan and the loan amount 
are recorded. The loans are taken from the 
collective savings. Loans accrue 10% in-
terest of the original amount each month. 
At the end of an annual cycle, the sav-
ings, with accumulated interest and fees, 
called “share-outs” are distributed among 
the SCG members. The SaveAct program 
now has over 60,000 members, saving 
R290 million (~USD 22.6 million) each 
year in 3,019 groups.3 

1.2. ENTERPRISE                                              

FOCUS GROUPS (EFGS)

Building on the success of the Savings 
Groups, SaveAct has introduced Enter-
prise Focus Groups, which enable group 
members to alleviate poverty and improve 
standards of living by encouraging en-
trepreneurial activities through trainings. 
The program has six agricultural modules 
in accordance with the most popular crops 
and livestock in rural KwaZulu Natal and 
the Eastern Cape. The trainings aim to 
develop self-motivated, business-minded 
people with entrepreneurial aspirations. 
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This article aims to examine whether the 
Enterprise Development Project is meet-
ing its targeted objectives. It discusses the 
factors that affect the ability of members 
to develop enterprises. It looks into the 
differential effect of the project on savings 
group and non-savings group members. It 
also delves into a few key problems identi-
fied and suggests recommendations.

2. EXPERIMENTAL DESIGN

2.1. METHODOLOGY

Study areas were selected based on the 
presence of pre-existing savings groups, 
and the existence of members who were 
potential entrepreneurs or enterprise de-
velopers. Of the active enterprise groups, 
a sample of 20 Enterprise Focus Groups 
were chosen to conduct the study. Groups 
were selected based on the duration for 
which they had been active. Mature en-
terprises provide better data points to un-
derstand investment patterns, returns, and 
challenges, so recently formed Enterprise 
Focus Groups were not considered. With-
in the selected groups, a random sample of 
about 7-8 enterprise members were cho-
sen for the interviews. Geographic clus-
ters of Enterprise Focus Groups members 
who form part of the population were 
identified and included in the sample. A 
method of cluster sampling was chosen to 
maximize efficiency and minimize costs 
given the timelines of the study and the 
vast geographic area the population was 
spread across. The data was collected over 
a span of 3 weeks with the help of two 
enumerators and four Enterprise Devel-
opment Officers. The overall sample size 
for the study was 103 enterprise members 
and 175 enterprises. Missing observations 

were deleted from the entire database 
(~30% of all data points) to improve accu-
racy of reporting. All statistical tests were 
2- tailed. 

Figure1: Map of South Africa and Field Study Region

2.2. SUMMARY STATISTICS OF SAMPLE

The samples surveyed were almost equally 
split between the Zulu, Xhosa, and So-
tho communities. The Enterprise Focus 
Group members were primarily women 
with only 20% of the surveyed sample be-
ing male. The average age of Enterprise 
Focus Group members was 54, with 64% 
of the members being above 60 years of 
age. The household facilities varied by re-
gion. The average household was made of 
mud, used wood as a source of cooking 
energy/fuel and had a pit latrine on-site. 

Enterprise Development: A Deeper Understanding
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Figure 2: Pie Charts Representing Demographic 
Characteristics for the Sample

The average income earned by Enterprise 
Focus Group members was ZAR 3019 per 
month, with almost 73% of the popula-
tion having incomes between ZAR 1000 
and ZAR 4000. Most entrepreneurs and 
heads of household had primary or sec-
ondary education only. Less than 5% of 
the surveyed sample had education above 
the secondary level. 

Figure3: Histograms Representing Income and 
Education Data for the Sample

2.3. LIMITATIONS IN                                 

DATA COLLECTION

The data collection during the field study 
has the following limitations:

• Enterprise Success were proxied 
with members who sell their output 
in the market. Collecting data on 
the profitability of enterprises (in-
cluding monthly returns, variable 
costs, fixed costs etc.) was not feasi-
ble in the given time frame. 

• Some of the groups selected for 
geographical cluster sampling were 
chosen using non-probabilistic 
methods. To be able to collect a 
large enough sample size in the giv-
en time frame groups in close prox-
imity to each other were chosen. 
Cluster sampling may fail to reflect 
the diversity of the sampling frame.

• Food insecurity for some was re-
corded based on data from the last 
week of the month for some and 
from the first week of the month for 
some. Given food insecurity is at its 
worst in the last week of the month, 
the data might not be average food 
insecurity across the year.

• The study was conducted in winter 
where the vast majority of crops are 
unproductive. Therefore, income 
and other enterprise related figures 
might not be representative of an-
nual averages. 

• Given the timeframe of the study, 
time series data was not collected. 
Panel data analysis would give a 
more comprehensive answer to the 
research questions.
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3. STATISTICAL ANALYSIS

3.1. INCOME FROM                                      

ENTERPRISE MODEL

Using the Ordinary Least Squares (OLS) 
model, the association between income 
from enterprise and demographic param-
eters were tested.

Four multiple regression models were 
constructed, where the covariates were 
demographic parameters, Education and 
Income, Coping Strategy Index, Food 
Diversity Index, and Savings and Credit 
Group Duration. To adjust for heteroske-
dasticity, robust white standard errors were 
used to compute the t-statistic. R squared 
adjusted and AIC were computed as mea-
sures of fit for the multiple regression. The 

model of best fit was determined based on 
the highest Adjusted R Squared value.

3.2. PROBABILITY OF DEVELOPING      

A SUCCESSFUL ENTERPRISE MODEL

A logistic regression was used to estimate 
effects on a successful enterprise. The En-
terprise Success variable has a value of one 
when a substantial quantity of output was 
sold in the market and took a value of zero 
when output was mostly used for own 
consumption. Using a logistic regression 
framework, the relationship between de-
velopment of a successful enterprise was 
tested against variables that might influ-
ence the ability to operate a successful en-
terprise.

Each predictor and control variable were 

Enterprise Development: A Deeper Understanding
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individually regressed on the log of in-
come from enterprise, with covariates; 
dummy variables for language were 
dropped. 

4. RESULTS

4.1. INCOME FROM                                      

ENTERPRISE MODEL

4.1.1. Stage 3 – Model of Best Fit

Model 3: 

Where, Income from Enterprise is the 
dependent variable in the regression; Βj, 
for all j € [0,12] are the regression coef-
ficients.
In Model 3, Cooking facilities in the 
household and Age have a significant pos-
itive relationship. The material of walls 
in the household and Gender have a sig-
nificant negative relationship. Coping 

Stratergy Index and Food Diversity Index 
have a significant positive relationship. 

4.2. PROBABILITY OF DEVELOPING A 

SUCCESSFUL ENTERPRISE MODEL

4.2.1. Stage 2 – Model of Best Fit 

Model 2: 

Where, Income from Enterprise is the de-
pendent variable in the regression;
Βj, for all j € [0,10] are the regression co-
efficients.

In Model 2, Cooking source in the house-
hold, Zulu, and Education of HH Head 
have a significant positive relationship. 
Gender and Sotho variables have a signif-
icant negative relationship. Model 2 has 
the lowest AIC and is deemed to be the 
model of best fit (AIC = 112.199). 

Figure 5: Results of 4 Multiple Regression Models
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Interpretation:
• A Zulu speaking member has on 

average a 23.6% higher probability 
to succeed in enterprise develop-
ment that Xhosas or Sotho speaking 
members. The Zulu community in-
terviewed was primarily in Under-
berg. The villages around Under-
berg have soil more conducive for 
agriculture, as well as higher rainfall 
levels. The proximity to markets in 
Underberg also has a positive effect 
on enterprise development. Further, 
the project is more recent in Under-
berg and hence, might have more 
enthusiasm in implementation and 
participation.

• A member who speaks Sotho has on 
average a 35.9% lower probability to 
succeed in enterprise development 
than a Zulu or Xhosa speaker. Most 
Sotho speakers are immigrants from 
Lesotho and do not receive social 
grants from the government. The 
Sotho communities are significantly 
poorer and hence, have less resourc-
es to invest in the enterprise. As a re-
sult, they have a lower probability of 
success. There is a need to focus on 
the Sotho communities who need 
more support. 

Figure 7: Histogram of Enterprise Trends by Gender

5. NOTABLE FINDINGS

5.1. ENTERPRISE VS. GARDEN 

According to our findings, improving 
food security increases the income earned 
by enterprises. However, the relationship 
is not linear, implying that at high levels 
of food security we see a reduction in the 

Enterprise Development: A Deeper Understanding

Figure 6: Results of 4 Logit Regression Model 
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income earned from enterprises. Hence, 
food security only partially spurs income 
generation. To move toward sustainable 
enterprises, we need to assess the potential 
of these “gardens” to become enterprises. 
This is a function of both human capital 
(having the necessary skills and knowl-
edge) but also physical assets and financial 
capital. If the “garden” is too small or if 
the area where the members lives lacks a 
perennial supply of water, the chances of 
the person becoming a real entrepreneur 
are very slim.
5.2. OWN VS. GROUP ENTERPRISE

SaveAct enterprise groups are a mix of 
own and group enterprises. The enter-
prise project aims to enable members to 
develop their own economically sound 
enterprise. 

Group enterprises often have different 
levels of commitment towards developing 
the enterprise, leading to reduced incen-
tive to improve productivity. Second-
ly, channelling funds to the enterprise is 
more complicated in a group enterprise, 
as investing in improving productivity 
needs the consent of all group members. 

Nevertheless, if SaveAct doesn’t want to 
target program’s recipients it should al-
low newly established EFGs and/or new 
member to act as a group as long as each 
member feels ready to act on their own. 

5.3. PROJECT IMPLEMENTATION

There was a notable difference in the 
implementation of the Enterprise Devel-
opment Project across locations and En-
terprise Devlopment Officers. The differ-
ence was in terms of the number of active 
groups, number of trainings provided 
and rigour of data records. SaveAct does 

currently have a Monitoring and Evalu-
ation framework in place which higlights 
these discrepancies. 

5.4. SUPPLY OF WATER

Inadequate supply of water was common-
ly cited as a reason for crop/ poultry failure 
during the field study. The effect was very 
pronounced as the study was conducted 
in winter months when the conditions 
are the harshest. Low and erratic rainfall 
leads to acute water shortage across both 
in the Eastern cape and KwaZulu Natal 
provinces of South Africa.4  In these areas, 
irrigated farming has the potential to sig-
nificantly contribute to food security and 
income from enterprise.5  The bulk of ir-
rigation development in South Africa has 
benefited white farmers and hence, the 
access to adequate water supply in remote 
and poor rural areas is fairly limited.6

                                                                               
5.5. ACCESS TO MARKET 

The Enterprise groups are located far 
away from large market centres; as there 
is a lack of transport, this often limits their 
contact to a neighbours and local markets. 
This limited access makes it so there is no 
guarantee that they will find a market for 
all their produce, as well as be able to sell 
output at competitive prices and incentiv-
ize improved productivity. 

Internal constraints include factors in the 
control of the farmer like lack of skills, 
knowledge, capital etc. External factors 
like poor institutional and infrastructural 
structures, poor policies and legislation.7  

5.6. USE OF SHARE-OUTS AND  

LOANS: STRIKING TRENDS 

The primary uses are as follows:
• 44% of loans and 42% of share-outs 
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are used for housing improvements. 
• 19% of loans and 22% of share-outs 

are used for school expenses. 
• 7% of loans and 15% of share-outs 

are used to buy food. 
• 10% of loans and 4% of share-outs 

are used for inputs and tools.

This study shows that loans and share-
outs are seldom used to feed enterprise 
activities. This implies that membership 
in savings groups do not directly feed into 
investment in enterprise. However, there 
is a significant indirect impact. Based on 
the quantitative analysis, we see that the 
duration of membership in savings groups 
has a strong positive impact on enterprise 
development.

5.7. SCG MEMBERSHIP DURATION

The quantitative analysis in Section 4 
shows that the duration of SCG member-
ship has a positive correlation with both 
probability of success of enterprise, as well 
as the average income earned from en-
terprise. Longer affiliation with SaveAct’s 
savings groups leads to improved standard 
of living and financial independence and 
hence, enhances a member’s ability to 
develop an enterprise. Given the com-
plementarity between the investment of 
savings and developing an enterprise, it 
might be beneficial to target older SCG 
members in the enterprise development 
project.

6. RECOMMENDATIONS

1. Set up a framework to measure prof-
itability and productivity using one 
of the following techniques:8 

• Crop cut - Estimating crop 
yield by sampling a small 

subplot within a cultivated 
field. Under this method, one 
random subplot, two large 
quadrants or multiple small 
quadrants can be measured.9  It 
is important to ensure that the 
sampling is random to mini-
mize bias. 

• Farmer survey – Interview 
farmers and ask them to recall 
the yield for an individual plot. 
Postharvest surveys should 
be carried immediately after 
harvest to improve accuracy 
of data. This methodology is 
cheap to implement but has 
scope for biased responses and 
measurement error. 

2. Partner with South African NGOs 
like “Spring of Hope” to improve 
borehole water drilling in the affect-
ed areas. Furthermore, collaborate 
with organizations like “Borehole 
Water Association of South Africa” 
for the necessary legal guidance.

3. Collaborate with donor agencies or 
partner organisations to construct a 
micro water shed management plan:

• Construct bunds to eliminate 
soil and water run-off and re-
charge local aquifers

• Create percolation tanks and 
plant trees to hold water and 
recharge groundwater levels.

• Set up a water council to en-
sure equitable distribution of 
water resources

• Collect community funds to 
partially fund the project to 
increase commitment from 
members.

4. Set up a framework for early warn-
ing and drought monitoring. Better 

Enterprise Development: A Deeper Understanding
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information will help EFG members 
manage water resources sustainably.

5. Partner with organizations to set 
up a Participatory Market System 
Development project that links 
smallholders to buyers. Quarterly 
meetings are held to discuss prices, 
quantity, quality and other logistics.

6. Partner with agro-business compa-
nies to set up contract schemes that 
guarantee the enterprise members a 
market for their output. The quality 
checks undertaken by agribusiness 
companies will also increase the in-
centive to improve yields. 

7. CONCLUSION

The enterprise development program has 
gone a long way towards enabling group 
members to find economically sound 
ways of re-investing their savings. It has 
improved livelihood, wealth creation op-
portunities in a sustainable manner and 
empowered members to make decisions 
and take ownership of their respective 
enterprises. About 93% of all members 
surveyed said their membership in Save-
Act contributed significantly to improv-
ing their social relationships within the 
household, as well as 87% improvement 
in social relationships in their community.

However, only 60% of all the SaveAct 
enterprises are able to sell their output in 
the market and earn an income. The re-
maining 40% of the enterprises consume 
the output they produce. There is a need 
to focus on maximizing profitability and 
productivity of the enterprises. Comple-
mentary policies to enable members ac-
cess to water supply, a market place and 
better agricultural practices is crucial to 

the success of the program. There is also 
a need to monitor the implementation of 
the program more closely and take action 
to address problems in regions where tar-
gets of the project are not met.
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