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ABSTRACT

THE EFFECTS OF STATE BUREAUCRATIC REFORM EFFORTS ON THE .
ROLE OF THE LOCAL SUPERINTENDENT AND THE STRUCTURE OF LOCAL
PUBLIC SCHOOLS
By

Wayne Loran Peters

The purpose of this study was to describe and explain the effect of State reform
efforts on superintendents and on the organizational structure of public schools. The
researcher has described the State reform efforts for the past twenty-five years and has
argued that because of the impact of those reform efforts there have been changes in the
superintendent’s role and changes in the structural organization of public schools.

More specifically the study was subdivided into two general questions and five
related exploratory questions. The first was “What is the effect of State reform efforts on
the superintendent’s role?”” The second was “What is the effect of State reform efforts on
the organizational structure of public schools?”

To identify how the State reform efforts had affected the role of the public school
superintendent and the organizational sti‘uctuxt of public schools, the researcher
conducted interviews with 27 Michigan public school superintendents. Interview
questions explored the changes in role and structure as they affected communications,
finance, personnel, general administration and curriculum. The superintendents’ responses
were analyzed for the emergence of common themes or findings.

Concerning the first question, the conclusion is that the role of superintendent has



been significantly altered by the state reforms. The superintendent must educate diverse
groups about the goals and consequences of reforms; generate support for the district’s
mission; encourage involvement with the schools and counter misinformation - often in an
environment of public mistrust and apathy. Reforms have increased dissatisfaction and
reduced the desirability of being a superintendent. He or she has greater responsibility, but
less authority to direct either the things being done or the people doing them.

Concerning the second question, the answer is that reforms have forced schools to
spend significant resources to inform a disinterested public. Reforms have increased
workloads, limited expenditures, changed negotiations and affected other district
operations. Districts seek new employees with different skills and attitudes, and devote
substantial resources to retrain veteran staff. State reform efforts have clearly altered both

the role of the superintendent and the organizational structure of the local school district.



Copyright by
Wayne Loran Peters
1997



DEDICATION

This dissertation is dedicated to my wife Sue for her years of
patience, assistance, and encouragement in this project.

To my children, Heidi and Brad; the thousands of hours spent
completing a Ph.D. were taken primarily from time I should have
spent with them.

To my parents, Florence and Loran Peters, for always believing in
me. The qualities of strength and determination needed to succeed
in this enterprise - I learned from them.

To Dr. Diane Scheerhorn; because without her collaboration and
encouragement I would never have achieved my goal.



ACKNOWLEDGMENTS

I sincerely thank Dr. Philip Cusick, the chairman of my doctoral committee, for his
support, guidance and patience over many years. My appreciation also to my committee
members, Dr. Samuel Moore, Dr. Arden Moon, and Dr. Suzanne Wilson, for their interest
in my research and their suggestions for improving this dissertation. My gratitude to Heidi
McClain for her many hours of typing and proof reading, and to Lois Korrick and Pam
Remillard for typing, transcribing and helping me become somewhat ‘computer literate’.
Finally, I thank the Board of Education members of Holly Area Schools. Their support

was critical to the completion of my work.

vi



Table of Contents

Chapter ONE .......cccoveeevineeneenintneessenssesseesesseessesssessssnssssessessassasases

INLTOUCHON .....cuvuiiieiirnineinieicnninsssnnssnnesnsissnsssessnssnsssansons
History of the Superintendent .............cccovcvuinivcinicinnnnnnns
An Overview of Role TheOory ......ccccceeveenereensuncsnecsescssassanssae
TREME ...eeiiriieiriicnecnnniesnsssnssssessnessnsssassssssssesssssssessansans
Purpose of the Study ........ccoeeereiecnninnnscecnsnnssscssesesassasesessens
Exploratory Questions and Hypothesis .
Assumptions and Limitations of the Study
Definitions of the Terms Used in the Study .........c.ccceceeueuuese
Organization of the Dissertation ...........ccoeeeescceserinennes

ChapLer TWO ......ccciereieeiircnnecsncsnssanessssossssasssssassssssssessssnsssossssassa

Introduction - Reform Efforts ........ccccceveeercrrnneeccrsrneecccsnnenees
State Superintendent Interviews
Dr. John Porter ........ieeeeecrrneeeeeccrrenneeccenns
Dr. Philip Runkel ..
Mr. Donald Bemis
Dr. Robert Schiller . .
Reform Effects on the Superintendent and the Organizational
Structure of the Local Public SChoOIS ..........cccceeruerrerernecreece
The Role of the Local Superintendent and the Organizational
Structure of Local Public Schools in a Era of State Reform

Chapter TRICE .......ccoceieuinirieninieicnencnnsssssssssssssnsssssssesessessessssssseses

Methodology .......ccccoeiminreeninrnnnisicsiennsnissnssssessssessasesasanns
The Participant Observer Method of Research ....................
Theoretical SAMPLING ......ccceeeeerirvrinriricsunissnsnnscssnsaisessesssss
Participants in the Study ........covvrvnvcssnsnssenscncsnnscsnssinonns
The Researcher ..........iininvninnnccnsissnnensnnsnnessnnsussseseeseens
Technique of INtEIVIEWING .....ccoveveuieiesncrnrisensusscssesssnsssnens
Conducting the INEIVIEWS .......c.cccevereecrnrerenreesecsesaesassssassanns
Scope and Evolution of the QUeSHONS .........ccccceeeerecercnnecnees
Relevance of the Study ........cccevevvenrnnnnininensninsencscsnenne

17
26
38
50

53

62
63
63

65
65
65
70
71
72
73
75
78
78



Chapter Four

..................................................................................

Analysis ofthe Data .................c.oooeeeiieiciiiieecee e
Communications RefOrms ...........cccveeveiviiiiiieeineeeeeeeeeeeeeeenne
FINance RefOrMS ...........eueeeeeeeeeeeeeeeeeee e eeeeeeseaenneeeneee

Chapter Five

...................................................................................

Conclusions and Recommendations ...............ccccvvvveeveeerennenes

Chapt

er TWOReVISIted .......ccoooviiiiiiiiiiiiieeece e

A Framework for Explanation ..............c..cocovieiinnnninncnnne.
Blumberg Revisited .............ccccooieiiiniiiiiiirceccceieeeeen
Recommendations for Further Study ..............cccccccocvennnnn.
AREIWOrd ........ooooiiiiiiiiieee e

Appendices

Appendix A: UCRIHS Application............cc.cooeeeeeercerenennen.
Appendix B: UCRIHS Consent Form ...............ccocoeceennennen.
Appendix C: Interview Questions .................cccceeveecreeerennnen.
Appendix D: Michigan Reform Efforts ...................cccoo..c....
Appendix E: State Aid Formulas ...................c.cccoeeveerennnnen.
Appendix F: Required State Reports ...............c.ccccevvrnene.

Bibliography

viii

80
80
81
100
125
144
155

179
179
182
188
195
197
199

203
209
210
213
251
256

265



Chapter One

The researcher’s purpose in this study was to describe and explain the effect of
State reform efforts on superintendents and on the organizational structure of public
schools. The researcher described the state reform efforts for the past twenty-five years
and argued that because of the impact of those reform efforts, changes in superintendent's
role and changes in the structural organization of public schools can be determined.

Chapter One includes an overview of the study, the historical background of the
role of the superintendent, and the organizational structure of local public schools. This
background forms the basis of the study and the recurring theme as postulated from the
data. The chapter continues with an overview of role theory, exploratory questions and
hypotheses, assumptions, limitations and attributes, and definitions of terms. It concludes

with an organizational overview of the dissertation.

Introduction

The evolution of the role of the superintendent and the organizational structure of
local public schools can historically be categorized into five periods; 1838-1890, 1890-
1915, 1915-1930, 1930-1969, and 1969-present. Since the inception of the
superintendency in 1837 to the mid 1960's, every period of change is significantly
characterized by superintendents leaving the profession or losing their jobs due to their

inability to adapt to a new organizational philosophy or organizational structure.



History of the Superintendent

Superintendencies were created when one-room schools grew to the size of eight
to sixteen rooms and when the schools in each ward of a city were centralized to become
one common district. In 1837 Buffalo and Louisville were the first school districts to
appoint superintendents. By 1860, twenty-seven city school districts had superintendents.

Until about 1890, the position of school superintendent was neither a profession
nor a career. It was usually but one of many jobs, in or out of education, which a man
might hold during his working lifetime. Superintendents were often chosen specifically for
their close ties or beliefs in the “revivalist Protestant-Republican ideology” of Horace
Mann and rural America.

By the turn of the twentieth century leadership in American public education had

gravitated from the part-time educational evangelists who had created the

common-school system to a new breed of professional managers who made
education a life-long career and who were reshaping the schools according to

canons of business efficiency and scientific expertise. (Tyack and Hansot 106)
These new leaders formed a nationwide network called (in a term of that time) “the
education trust.” From approximately 1890 to 1930, they worked to shift the
philosophical foundation of school administration to a more business-like and scientific
basis and prepare a new generation of full time professional educators.

llustrative of these changes were the efforts of Elwood P. Cubberley, whose

career spanned this era. Raised in rural Indiana, he began his work with a series of short-
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term, unrelated jobs. He taught for a year in a one-room school before earning a degree in
physics at Indiana University in 1891. In the next five years he taught at a small Baptist
college, was professor of physical science at Vincennes University, and became president
of Vincennes at age twenty-five. In 1896, at age twenty-eight, he became superintendent
of schools in San Diego with no formal training in school administration. Typical of the
times, he was questioned about his religious orthodoxy when he interviéwed. He soon
found that the Board micro-managed the schools and decisions were based on politics
rather than sound educational practices. This experience probably influenced the rest of
his career.

Two years later he became assistant professor of education at newly-formed
Leyland Stanford Junior College, later to become Stanford University - where the
education department had no respect from the arts and sciences departments, and the
education faculty was ridiculed and shunned. He was given three years to make the field
of education respectable or he and the department would be dropped. From then until his
retirement from Stanford in 1932, Cubberley and other members of the educational trust,
Charles Judd from the University of Chicago, Frank Spaulding from Yale, George Strayer
from Teachers College at Columbia University and others worked to make the fields of
education and administration accepted in the academic community by teaching them as a
science. He created a network of graduates and helped place them in superintendencies.
He gave over 1,000 public addresses about the new “science” and attracted enroliments to

the fledgling university. He forged a power base beyond the university. In 1905, he
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received his Ph.D. from Teachers College - considered the "West Point" of the education
trust. He discovered and sponsored educational scholars, and from his own earnings and
investments he funded a new education building at Stanford.

When Houghton Mifflin published an education series Cubberley edited 103 of the
110 texts, and wrote 10 of them himself. In one of them, State School Administration, he
made observations about the relationship between the legislature and local districts which
have relevance for this study:

When one passes to a study of the legal provisions enacted by our different states

for the organization, administration, and control of the schools in their various

subdivisions, one is struck, especially in the district-system states, with the vast

amount of detailed legislation that has been piled up. ...legislation - for which

there is no real need, aside from the continuance of the district system itself - is still

retained on the statute books and forms the subject for debate and amendment and

change each time the legislature meets. (Cubberley 312-13)
When Cubberley began there was no such thing as a career in school administration; when
he retired he was an elder statesman in the profession. He and others "gained the power
to anoint the new and make it respectable, to define the new science of education.” (Tyack
and Hansot 127)

Closely paralleling the work of Cubberley and others to establish school
administration as a science, was the widespread “efficiency” movement to administer
public schools using new and popular business practices. From approximately 1900 to

1910, newspapers, public opinion and even education reports such as the American School

Board Journal exerted pressure for this reform. It reached a peak in the years 1911-13,
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and caused "wholesale resignations, dismissals and new appointments" of superintendents.
In Education and the Cult of Efficiency, Raymond Callahan explained the reason for the
rapid adoption of these business methods. "...when the schools are being criticized,
vulnerable school administrators have to respond. The quickness of the response and the
nature of the response depend upon the nature and strength of the criticism."

Superintendents quickly adopted the “business approach” in order to survive, and
graduate schools of education added such courses to their administration curriculum. The
result was that "...by 1925 the [superintendent's] position had more of the characteristics
of a managerial job in business or industry than it did of an educational one in the
schools." (Callahan 148)

The influence of the educational trust and the business movement had an effect on
the administration of local schools which lasted well past World War II. A review of the
literature from the 1950's and 1960's still shows the role described in terms of a checklist
of duties and responsibilities which were primarily managerial:

To hire or discharge personnel.

To furnish leadership for personnel and delegate responsibility to them.
To provide for the inservice development of staff.

To plan for curriculum improvement.

To prepare budget and plan salary schedules.

To maintain discipline.

To maintain high attendance.

To make the school calendar and schedule classes.

To provide recreational opportunities for teachers.

10.  To supervise all classrooms.

11.  To supervise the hot lunch program.

12.  To take the school district census.

13.  To supervise district organization and consolidation. (Ayars 17-18)

VWO NDA WD~
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Callahan considered this lingering influence to be a tragedy for the profession:

The younger men coming into administration, say after 1918, accepted the

prevailing conceptions and training as natural...and they in turn carried the business

orientation to all corners of the nation and to their students, who did the same.

The tragedy itself was fourfold: 1) that educational questions were subordinated

to business considerations; 2) that administrators were produced who were not, in

any true sense, educators; 3) that a scientific label was put on some very
unscientific and dubious methods and practices; 4) and that an anti-intellectual
climate, already prevalent, was strengthened. As the business-industrial values and
procedures spread into the thinking and acting of educators, countless educational

decisions were made on economic or on non-educational grounds." (246-47)

In the years prior to 1965, before unionism and collective bargaining, superintendents
went to their local Boards to champion raises and better working conditions for teachers,
and were responsible for the managerial tasks of running the local school district
(Goldhammer 259, Marland 368). In those days superintendents had an aura of authority
and were accustomed to being “the law” in their districts (Goldhammer 261).

Indicative of the years prior to the 1970's, almost all superintendents were white
males. All too often people knew them only as distant authority figures who seemed to be
responsible for whatever citizens didn't like about the schools (Burbank 25). Their
families felt they were living in a “fishbowl” and were frequently subjected to pressures
and even reprisals. Spouses were automatically expected to give up their own careers (if
they dared have one) and follow the superintendent from job to job. The advent of

collective bargaining ended the "benign father figure" image (Goldhammer 260). The

superintendent now became the Board's representative in bargaining with teachers. For
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the first time, the superintendent became openly involved in negotiations. No longer
identified as the primary instructional leader; living with labor relations conflict became
part of the superintendent’s life. |

The purpose of describing and explaining the educational reform movement of the
past 25 years was to direct the focus of this study on how these changes may have affected
the role of the local public school superintendent. Before the reform movement, the role
involved monitoring and reporting inputs to the state, total allegiance to the guidance of
the local board, paternalism toward staff and adherence to the local political and social
agenda.

Because of the school reform movement, the role of a current local superintendent
requires monitoring and reporting outcomes to the state, allegiance to the local board and
at the same time compliance with scores of state requirements, a labor-management
relationship with staff, and the implementation of a state-level social and political agenda
which is often at odds with the local one. The differences in required skills and attitudes
may signal a significant change in the role requirements of today's successful
superintendent.

Several researchers predict that the role requirements of the superintendent in the
1990's will be far different than the role elements that existed in the 1960's and 1970's.
For example, Konnert and Augenstein suggest that among the role changes will be a
greater demand for the superintendent to become a mentor and coach, and a shift away

from a hierarchial authoritarian which will promote empowerment of employees and
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promote their growth and ownership in their jobs. Strumpf explains the superintendent’s
changing role in the following terms:

What the environment will demand is a willingness to manage tension and

embrace change. . .Efficiency and effectiveness will rest on the ability of

managers to embrace change. Being adaptive will no longer be enough

(Stumpf 27).

A consultant in recent superintendent searches listed the skills, attributes and
competencies people say they want in today's superintendent. As a leader the
superintendent must be a communicator, decision maker, delegator and facilitator. Asa
role model the superintendent must demonstrate approachability, charisma, courage, pride
in people, flexibility, integrity, sensitivity and vision. The superintendent must master
board relations, community relations, staff relations, evaluation and supervision, finances
and teaching/learning (Langlois 24-25). The traditional role of the superintendent appears
to have changed substantially in the past 25 years, and may continue to change. It was the
researcher’s purpose to explain how the changes in educational reform have affected the

role of the local superintendent as well as the organizational structure of local public

schools.

An iew of Role Th
In order to describe the role of the superintendent and explain the changes that role
may be undergoing, several terms must be defined briefly. The first is role, described as

"the total of expectations held by members of a social system for an individual within that
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system" (Boles 426). From the concept of role researchers have developed a detailed field
of role theory for use in the analysis of organizations. Most of the variants and nuances
are beyond the scope of this study but a few others are gérmane. Role expectations are
"the prescriptions and proscriptions held by members of a role set ... in the aggregate they
help to define [an individual's] role" (Katz 175).

Many roles are not an exact fit with the environment in which they operate or with
the personal characteristics of the individual who tries to perform that role. This produces
role conflict, "...the simultaneous occurrence of two (or more) role sendings such that
compliance with one would make more difficult compliance with the other" (Katz 184).
Role ambiguity results when "...there is some uncertainty in the minds, either of the focal
person or of the members of his role set, as to precisely what his role is at any given time"
(Handy 56). A final definition is role overload which "...occurs when the expectations
and demands of the job exceed the ability of the role occupant to respond” (Mitchell 235).
A more detailed discussion of role theory is found in the review of literature chapter of
this study.

How might the elements of traditional role theory apply specifically to the
circumstances facing a current local superintendent in Michigan? If, as the research
demonstrates, the state-level educational bureaucracy and the local site-based environment
demand more and different behaviors from the superintendent, then the expectations held
by members of the role set may have changed. If there is uncertainty in the minds of the

Board, the employees, the community - or of the superintendents - about precisely what
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the role entails from year to year, there may be role ambiguity. If superintendents who
were competent in the role before the demands of the reform effort, now feel
overwhelmed and incapable, it may indicate role overload. And, if superintendents
experience confusion about who they really work for, frustration over implementing
reform measures, and difficulty in bridging the gap between the social/political/educational
agenda of the local community and that of the state, they may experience role conflict.

Ten years ago, when the reform effort was less evolved than now, Professor
Arthur Blumberg studied perceived changes in the role of local superintendents. This
study further investigated this role change in light of an additional ten years of the
educational reform movement in the State of Michigan.

In 1983, Blumberg interviewed public school superintendents in New York State.
In that study, he concluded that "the essential meaning of the superintendency as a type of
work and the meaning of that work for the superintendent as a person could not be
grasped unless the role could be viewed through a lens that focused on its unavoidable
conflictual nature.”

Blumberg determined that the major sources of conflict in the role are created by
the relationships between the superintendent and the school board, the unions, parents,
and the local community. Blumberg also found that the politics of educational decision-
making and leadership operate in an environment of conflict between the demands of the
local educational agenda and the increasing control over local schools exercised by state

and federal officials with their own educational agendas. Blumberg also cited five changes
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in the social setting in which the superintendent must now function: 1) the change from the
traditional concept of school as a place of instruction to one where it is also a focal agent
of social policy mandated by courts and legislatures; 2) thé recognition of unionism and its
effects; 3) the growth of media technology such as computers and closed-circuit
television; 4) the demand for more rational decision-making based on hard data; and, 5)
the demand for the schools to collaborate with local, state, and federal agencies to a

degree not experienced previously.

Theme

The recurring theme that perpetuates itself throughout the study and is
substantiated by the data, is the prevalence of legislation that fosters involvement in
management decisions or a participatory management style. In reahty the legislation that
was promoting involvement was creating bureaucracy. In actuality the new legislative
reform efforts increase organizational complexity, time, money, and people power. The
legislation is negating its own purpose of site-based decision-making and local autonomy
of school districts, and it is promoting more complex state-level bureaucracy.

The data supported by the responses of the local superintendents indicate that all
the mandates, legislation, regulations, and opinions of the attorney general which were
written to increase the quality of Michigan educational standards, are falling short of their
intentions. The responses of the superintendents strongly indicate that after four years of

Public Act 25, there has been little impact on the quality of educational reform. It was
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possible that at the time of the study, the legislation had not been in place long enough to
impact the educational system. Another hypothesis concerned the natural process of
diffusing state legislation by the local superintendent. It .had been a normal practice of
superintendents to protect and to circumvent legislation by handling the implementation of
the legislation themselves or dispersing parts of the legislation to many subordinates.

The reality of the new reform efforts is that there are time infringements on an
already demanding set of role responsibilities. They also create the demand of not only
interpreting what they mean, but also implementing them without the extra time and
human resources which are necessary to follow through in the manner in which they were
intended. The effect is a disconnection from what the intention of the legislation was
promoting; and instead of becoming more independent of the state, local school districts
are becoming more dependent upon carrying out the state’s agenda. Instead of being an
agenda which is impacting the quality of educational reform that will affect student
achievement, it becomes an agenda that penalizes districts which do not meet their
legislative regulations; regulations that are not supported with additional funds to fulfill the

state requirements.

f the St
The researcher’s purpose in this study was to determine the effect of State reform
efforts on the local superintendent and the organizational structure of local public schools.

The researcher described the State reform efforts and postulated that by assessing the
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impact of specific State reform efforts that were not in place twenty-five years ago, the

role of the local Superintendent and the structural organization of public schools has

changed.

In-depth “insider participant” interviews conducted by a veteran local Michigan

superintendent were used to identify to what degree specific reform efforts have had an

effect on the role of the local superintendent and the organizational structure of local

public schools. A theoretically-based framework for the interviews supports the logic for

the exploratory questions and the items of analysis.

The purpose of this study was to determine the effect of state reform efforts on the

role of the local superintendent and the organizational structure of local public schools.

More specifically the research addressed the following questions:

1.

What is the effect of the State reform efforts on the role responsibilities of the local
Superintendent in the area of communications?

What is the effect of the State reform efforts on the role responsibilities of the local
Superintendent in the area of finance?

What is the effect of the State reform efforts on the role responsibilities of the local
Superintendent in the area of personnel?

What is the effect of the State reform efforts on the role responsibilities of the local
Superintendent in the area of administration?

What is the effect of the State reform efforts on the role responsibilities of the local
Superintendent in the area of curriculum?
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6. What is the effect of the State reform efforts on hierarchy of authority in the
structure of the local public schools?

7. What is the effect of the State reform efforts on the division of labor and
specialization in the structure of local public schools?

8. What is the effect of the State reform efforts on the rules and regulations in the
structure of the local public schools?

9. What is the effect of the state reform efforts on the desired qualifications of
employees in the structure of the local public schools?

10.  What is the effect of the State reform efforts on the efficiency of the structural
organization of the public schools?

Assumptions and Limitations of the Study

Major assumptions and limitations of this study may be summarized in the following
statements:

1. The background research data were limited. The set of events that made up the reform
movements was told though the institutional memory of the past four State
Superintendents.

2. The methodological technique of interviewing only 27 of 525 Michigan superintendents
had limitations; interpretation of questions, artificial responses, and biased answers.

3. Questions. The responses from superintendents focused on perhaps 20 of the 208 State

reforms which were selected as the most significant to the respondents. The bias of the
focus on those reforms may have influenced the responses.

Definitions of the Terms Used in the Study

1. Role: The total of expectations held by members of a social system for an individual
within that system.

2. Role expectations: The prescriptions and proscriptions held by members of a role
set...they help to define the individual's role.
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3. Role conflict: The simultaneous occurrence of two or more role sendings such that
compliance with one would make more difficult compliance with the other.

4. Role ambiguity: Results when there is some uncertainty in the minds, either of the focal
person or of the members of his role set, as to precisely what his role is at any given time.

5. Role overload: That which occurs when the expectations and demands of the job
exceed the ability of the role occupant to respond.
ion of the Di ion
An introduction to the dissertation is provided in Chapter One. Chapter Two
contains the background research unique to this study. Chapter Three is a discussion of
the methodological procedures. Results of the study are presented in Chapter Four. A
discussion of the research findings in correlation to the background research are presented

with conclusions and suggestions for further studies in Chapter Five.



Chapter Two

The researcher’s purpose in this study was to determine the effect of the State
reform efforts on the role of the local superintendent and the organizational structure of
local public schools.

Included in the second chapter are an introduction to the twenty-five years of State
reform efforts and the extensive background research on the reforms as told through the
memory of the past four State Superintendents. The chapter concludes with an overview
of the role of local superintendent and the organizational structure of local public schools

in an era of State reform efforts.

Introduction-Reform Efforts

Reform efforts have created a realignment in the organization and operation of
public schools. The argument is that State reform efforts have had an impact on the role of
the public school superintendent and the organizational structure of local public schools.
The research for this study indicated an activist and progressive State Department of
Education that has made it its business to right inefficiencies, injustices, and inequities
whenever it felt necessary. These effects have been initiated through laws, mandates,
Attorney General Opinions, and State Board of Education Documents. The study was
designed to describe and explain the impact of these efforts on local superintendents and

their districts.

16
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To better understand the rationale behind actions taken by the Michigan
Department of Education between 1969 and 1994 and to provide background for this
study, the researcher interviewed the four state superintehdents in the order in which they
served; Dr. John Porter (1969-70); Dr. Phillip E. Runkel (1980-87); Mr. Donald L. Bemis
(1988-91); and Dr. Robert E. Schiller (1992-1995). The researcher then discussed the

background by describing the Superintendents' view of events.

r. John Porter 1969-79

The state superintendents described their actions as being motivated by
dissatisfaction with conditions in local schools, and they described a few of the steps that
may be seen as discrete but which have the cumulative effect of shifting control from the
local district to the state. This shift in control begins with Dr. John Porter, State
Superintendent of Michigan from 1969-1979. The forefather of the educational reform
plan for Michigan, Dr. Porter believed then, as now, that "philosophically there are school
districts that don't have the desirable conditions to succeed "... "philosophically those
districts are surviving" (Porter). Dr. Porter began in 1969 to bring both financial and
educational reform to Michigan schools in an effort to give schools a means of identifying,
directing, enforcing, and evaluating a quality educational program.

...eighty percent of the kids in a successful district must be able to know

and do what you as principals, teachers and superintendents think is

reasonable. Ninety percent of the school systems do not have a mechanism

for reporting what is reasonable. So, you ask me why we started all this?
That's the answer. (Porter)
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Porter's approach to school reform was guided by a philosophy demarcated by the
"Six-Step Accountability Model" set down in 1968. As Porter states, "We said in the six-
step accountability model ‘we've got to have goals, we'veb got to have objectives, we've
got to have needs assessment, we've got to have a delivery system ... and then we've got
to have evaluation. And you've got to report to the public on how well you're doing’”
(Porter). Porter’s vision of State versus local control of the schools centered around the
transition between the objectives and the delivery system: "All we think is that kids ought
to be able to read, compute, and know science when they finish the school system," Porter
says. "And here's a reasonable way to assess it. We don't give a damn how you provide
the instruction. That's your responsibility. That's what local control is" (Porter).

The first of the six step accountability initiatives leading toward school reform was
the Michigan Education Assessment Program. M.E.A_P. was passed into law in 1968, and
the first testing began in 1969. This was the first attempt at performance-based education
(changed from norm-referenced to criterion-referenced in 1971), undertaken not as a
means of comparing districts but of assessing them, (as explained above by Dr. Porter).
The implied idea behind M.E.A.P. was that once the assessment was complete, the
delivery system could be changed to better facilitate student learning. The whole purpose,
according to Porter, "was to try to get schools to face up to the fact that they were not
educating all the children" (Porter). State policy-makers felt that, without a push, local
districts were not going to solve the education problems. All programs, laws, and reform

elements since 1969 have been related in one way or another to M.E.AP. and the
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continuation of performance-based education.

The 1970's began with the development of "The Common Goals of Michigan
Education," issued in September 1971. An advisory task force presented the State Board
of Education with tentative goals that the advisory committee believed to be "the common
goals of an educational system capable of meeting the growing and changing needs of
contemporary society" (Porter, "The Common Goals of Michigan Education", 11).
Following public meetings the Board adopted what served as statements of broad
directions and general purposes for the Michigan Educational system. The three principal
areas covered by the goals were: citizenship and morality, charging that Michigan
education must create an educational environment which fosters the development of
mature and responsible citizens; democracy and equal opportunity, charging Michigan
schools with supporting and advancing the principles of democracy by recognizing the
worth of every individual and by respecting each person's right to equal educational
opportunity; and finally, student learning, charging the education system with the task of
helping students to have a positive attitude toward education in order to reach optimum
personal growth and the attainment of a worthwhile and rewarding career. A Council of
Elementary and Secondary Educators was also developed to formulate performance
objectives and methods/techniques for meeting the broad goals.

The 1970's also saw the beginning of Porter's and (then governor) Milliken's
attempts to implement educational reform through constitutional amendments. The

amendment concept focused on the idea that while 80% of a school district's students
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should meet the district's expectations for graduation, few schools have a system for
reporting these expectations. However, all such amendments were defeated.

Porter was more successful on other fronts. He Was responsible, for example, for
issuing the "Student Rights and Responsibilities" handbook. This was the first time the
State dealt with student rights and responsibilities as a part of the educational system.
Porter described this booklet as "a major breakthrough which just scared the local
superintendents to death. As did all these [reforms]" (Porter).

The most significant educational reform during this time, in Porter's opinion, was
the start and completion of school desegregation. For the first time all students were
entitled to the same educational opportunities. Other major changes in the educational
community came with the Special Education Act, making special education mandatory. It
"created havoc for the schools," Porter suggested, and was the State's biggest challenge,
besides M.E.A.P., in "kind of [pushing] something down the school districts" (Porter).
Two years later the federal government modeled the federal law after Michigan's.

Vocational education was another major piece of reform instituted during Porter's
tenure. Vocational or skill centers were established statewide so that most areas had
them. Included in this reform movement was P.A. 97 of 1974, the Career Education Act.
It divided the state into Career Education Planning districts and mandated the local school
districts to develop a comprehensive Career Educational Plan for the 1975-76 school year.

Progressing side by side with Porter's educational reform was financial reform in

the form of the Bursley "Equal Yield" Plan of 1972, the Uniform School Accounting and
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Reporting Act of 1974, recodification of the Michigan School Code in 1976, the Headlee
amendment of 1978, and the new format of the State Aid Act in 1979. Prior to Dr.
Porter’s initiatives, school funding was relatively uncomplicated - the breakdown of
revenue from State and local sources being approximately equal. The State's share was
generated from a 4% sales tax and various excise taxes. Local property taxes made up the
local share of the revenue with a 15 mill cap which could not be raised except by vote.
Inequalities existed due to problematic property tax assessments, urban flight, and growth
of suburban areas. Appropriations were based on general aid for membership, and
categorical aid for transportation, special education, and underprivileged students.

The Bursley "Equal Yield" Plan for State Aid took effect in 1973 with the
intention of making financial support for a child's education no longer dependent on where
he or she lived. It promised every district an equal amount of money for its pupils in
return for an equal effort in terms of millage, by the taxpayers of that community, up to a
total of 30 mills. The Bursley concept remained the foundation of school aid through
January 1, 1994, at which time locally-voted property taxes for school operation were
reduced under Proposal A. Ultimately the "Equal Yield" Plan failed to achieve its primary
objective due to inadequate funding and the presence of out-of-formula districts which
received no state aid, but "in terms of equalization, it's the best thing that's been in
Michigan for 20 years" (Porter).

The next major legislation which impacted school finance was the 1974 passage of

the Uniform School Accounting and Reporting Act. Originally scheduled to take effect in
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1974, extensive retraining of district bookkeepers delayed its implementation until the
beginning of the 1976-77 school year. The new accounting system assigned an
item/function code of up to 24 digits to each revenue and' expenditure of the school
district. This allowed for rapid data recall, instant comparisons between or within
districts, cost analysis, and the like.

The new accounting and reporting system was, according to Dr. Porter, an effort
to impose fiscal accountability on Michigan public schools in the same way that other
initiatives were designed to impose educational accountability. Prior to this legislation,
said Porter, there was no consistency in the financial reporting from local districts, and no
way for the State to make comparisons between districts. Abuse and mismanagement of
finances "was terrible" according to Dr. Porter. Ultimately Porter believes every school
should have its own budget and be capable of producing a monthly ﬁnance report.

In 1976, the Michigan School Code was re-written for the first time in 50 years.
"A major, major undertaking," it took four years to complete (Porter). The revision was
an attempt to "delete obsolete material, clarify ambiguities, eliminate conflicting language,
unify certain subject areas, reorder the chapter organization, incorporate miscellaneous
statutes with pertinence to local and intermediate school districts only, and update the
language and style" (Porter). As a result, the recodification clarified the requirements for
districts to prepare annual budgets, prescribed budget forms, defined the budget year, and

required the time lines for filing budgets.
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In 1978, a ballot initiative limiting increases in tax rates and revenues to local
governments was approved in the November general election. Popularly referred to as the
"Headlee Amendment,” after Richard Headlee who spearheaded the initiative, it amended
Article IX, Section 31 of the Michigan Constitution. It effectively limited the annual
growth in school revenues to the previous year's revenue, plus the rate of state-wide
inflation - irrespective of what the local growth had been. It accomplished this by rolling
back the district's millage rate to a figure that would raise only that amount in dollars. The
only way a district could collect the revenues produced by its previous millage rate was if
the rollback was overridden by a vote of the electorate.

While not of major importance, an early effort was made by the Legislature to
cope with what proved to be a five-year-long recession,; it changed the starting date of the
State budget from July 1 to October 1. This one-time accounting ploy left school budgets
and the State's budget out of sync - resulting in having State Aid checks to the schools
within a single school budget always based on two years' formulas.

Also in 1979, the Legislature introduced the new format of the annual State Aid
Act, which is still in effect. It greatly expanded and clarified the various provisions which
affect a district's revenues and expenditures. It also provided a framework for the
mandates, incentives, and disincentives which were added in later years.

Aside from the financial reforms, there were several other legislative measures
passed during Porter's administration that more-or-less directly affected the way local

schools were to be run. While many of these acts do not themselves constitute radical
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changes in the educational process, taken together they demonstrate the increased amount
of state regulation of local school affairs.

Beginning in 1974: P.A. 89 mandated MDE to de\}elop a curriculum in consumer
economics; P.A. 180 and 190 required "barrier-free" designs for school construction and
accessibility to the handicapped in all present buildings; P.A. 294 required districts having
20 or more students with limited English-speaking ability to operate full-time bilingual
programs; P.A. 299 required the State Board to study, evaluate, and make
recommendations for the future regarding programs for gifted and academically talented
students; P.A. 353 required MDE to develop a curriculum on the culture of ethnic,
religious, and racial minority people and the contributions of women.

P.A. 299 (1957) required immunization of children before entry into school; P.A.
332 prohibited schools from soliciting arrest information from job applicants.

In 1976: P.A. 56 permitted two or more districts totaling at least 12,000 students
to establish a vocational-technical program if no area skill center existed; P.A. 143
regulated the licensing and teacher certification of Parent Cooperative Preschools. Two
related accountability acts passed in 1976 have been particularly significant in terms of the
way superintendents run their schools. P.A. 267, The Open Meetings Act, required all
consideration, discussion, and decision-making by a school board (with seven specific
exceptions) to take place in full view of the public. This act included detailed
requirements for the posting of meetings, keeping and availability of meeting minutes, and

the opportunity of public participation. In many districts this meant a radical change from
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the traditional conduct of decision-making. P.A. 442, The Freedom of Information Act,
opened most records of the school district to prompt, full, and close inspection by the
public. Again a only few, personally-identifiable, records were exempt from disclosure.

In 1977: P.A. 90 set procedures for schools to issue work permits to minors and
eliminated differences in work conditions and hours for males and females; P.A. 397
allowed employees to know, review and copy what was in their employer's personnel file
concerning them; P.A. 469 allocated $726,800 to the MDE for automated data processing
services; P.A. 621 amended the Uniform Budgeting and Accounting Act to require
uniform procedures for the preparation, adoption and execution of school district budgets.

In 1979: P.A. 57 required the State to continue the same level of financial support
to local governments as was in effect at the time the "Headlee Amendment" was adopted;
P.A. 101 required the State to pay for any new mandated program which was created or
expanded after passage; P.A. 211 required city and township treasurers to remit tax
collections to schools within ten business days after the 1st and 15th of each month (to
prevent tax authorities from keeping school taxes in order to earn interest profits).

The evidence seen through the 1968-1975 public acts, accountability initiatives
(MEAP), and new financial reform efforts were mechanisms used by the State centralized
bureaucracy to scrutinize and proposition the local school districts. The outcome of the
states' reform efforts initiated the threats that affected the management as well as the role
of the local superintendent. It was Dr. Porter's initiatives that greatly influenced the state

initiatives and in Porter's mind forced the locals to become more accountable, more
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productive, and move toward equity. The sum of the passage of the public acts, financial
legislation, and the development of documents that set goals and mapped the future
accountability of schools represented the bulk of Dr. Porter's activity as a force in school
reform.

Porter was never really satisfied with the amount of progress Michigan education
actually achieved. Ultimately, any reform is dependent upon the local districts' ability to
carry it out. "If all of these [reforms] are put in place most scﬁool district principals and
leaders, and the teachers, need major professional development and staff training to do
these" (Porter). In an attempt to give educators the support and training he felt they
needed, Dr. Porter helped get legislation passed that created professional development
centers. Unfortunately the plan failed to go statewide (as was originally intended) and

never attracted the attention Porter felt it deserved.

Dr, Philip Runkel 1980-1987

The activist and progressive State Department of Education in the 1980's saw the
continuation of reforms. The reforms were aimed at improving Michigan's education
system through righting inefficiencies, injustices and inequities under the new leadership of
Dr. Phillip Runkel, State Superintendent from 1980 to 1987. The reform initiatives were
influenced by the "Nation at Risk" document and by the reform efforts of Dr. Porter.

According to Runkel, there was a lot going on with schools during this time.
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Schools were doing a lot of things ... Michigan was certainly into school
improvement ideas. So, there was some momentum moving there ... in doing
things. These [reforms] were initiatives that might help move things forward. But
they were primarily initiatives done by the local schools (and) the intermediate
districts. Things that we supported... But basically there was momentum to
improve the schools. And it was the principals, primarily, (saying) "if you improve
teaching - you improve learning." (Runkel).
Dr. Runkel's first step to improve schools was a twofold revision of "The Common
Goals of Michigan Education” that was completed in 1979 and published in 1980.
Initially ninety-two organizations participated in reviewing the original 1971 document,
followed by a twenty-member task force review. The second edition included a new goal
for programs to "enrich the preprimary educational experience.” In addition, it
reorganized the structure of the document by classifying the "Common Goals" into two
goal areas: student learning, "containing goals describing expected student achievement in
cognitive, affective, and psychomotor domains"; and system responsibilities, "containing
goals which describe characteristics of a quality educational system.” The goals presented
in this document were intended to be used by all participants in the educational process
and were described as "only the purposes or desirable ends of the educational process, not
the methods or techniques used for their accomplishments." Local boards were
encouraged to utilize the document as a means of developing their own educational goals.
Following the publication "A Nation at Risk" in the early eighties, there was a

"great deal of clatter across the country about the condition of American education. Test

scores were looked at .. and American schools generally ... were left wanting... and
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weren't doing very well" (Runkel). In reaction to this heavy criticism of American
education and strong pressure from the Legislature, Runkel and the State Board of
Education built upon the basic premises of the "Common Goals" with the development
and publication of "A Blueprint for Action" in 1984. The plan was developed to work in
cooperation with educators, parents, citizens, students, local school boards, business,
industry, and all levels of government at improving education in Michigan so as to
emphasize equity as well as excellence.

There were four key principles in developing specific recommendations contained
within the document. The first, was to improve learning. The major responsibility of
schools being student learning with improved curriculum standards and the existence of
cooperative partnerships in learning. The second, was creating a learning environment.
This meant the creation of a healthy learning atmosphere which includes attendance policy,
school climate, discipline, homework, class size, and time on task. Third, strengthening
the profession, including professional staff development to improve teaching skills and
strategies. Fourth, delivering educational services. The educational services being driven
by local and intermediate school districts, the governor and legislature, and finally the
institutions of higher education. "Primarily [Blueprint] was built on recommendations,"
followed by Board actions and directions, and a list of activities in progress or completed
(Runkel). Dr. Runkel said, "It was... generally a fairly innocuous document. But it was,
at least, something we could put our hands on, and make some recommendations. And

[it] probably paved the way for some of the more stringent mandates that went into effect
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later” (Runkel).

"Goals 2000 - Education for a New Century" was an outgrowth and continuation
of the State Board's "A Blueprint for Action." Published in 1987, the plan was formulated
to assure that children starting kindergarten in 1987 and graduating in 2000 would
graduate with the necessary skills to cope with a new century. The document
recommends actions for the governor, Legislature, and institutions of higher education to
follow to insure Michigan's role as an education leader. The intent of "Goals 2000" was to
focus Michigan's education picture onto a number of key goal areas, review what was
being done in those areas, and then pinpoint specific goals and areas for the State and
schools to follow in monitoring and achieving the goals. The initial goal areas included
were student achievement, school quality, professional development, school finance and
organization, articulation, higher education, rehabilitation, residential institutions, and the
Department of Education. Within each of these broad goal areas the pian provided two
groups of specific steps. The purpose of the first step was to establish and measure the
desired outcomes the State Board had targeted. The second group was to establish and
assign the actions the State Board of Education and the State Department of Education
would take to achieve the outcomes.

The year 1987 also saw the publication of another State Board document, the
"Michigan K-12 Program Standards of Quality." Connected to the "Common Goals" and
other policies of the Department of Education, "Program Standards” were designed to

enable local school districts to self-assess programs and estimate a level of quality and
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need for improvement. The first section of the document provided an outline for school
improvement based on the criteria set forth in "School Effectiveness: Eight Variables That
Make a Difference." District, building, and classroom level standards, specific time
allocations, and high school graduation requirements were also set forth. Part III was
comprised of standards for specific curricular areas and educational programming for
thinking skills. Media programs and guidance and counseling programs were also outlined
for improvement, along with such special areas of programming as juvenile rehabilitation,
bilingual education, early childhood education, gifted and talented programs, migrant
education, and special education.

Dr. Runkel's tenure as State Superintendent also saw some radical changes in the
way schools were financed. The first was P.A. 40 of 1981. A seeming financial windfall
for schools, it required net revenues from the Michigan Lottery to be deposited in the
State School Aid Fund. Unfortunately, the State diverted as much or more General Fund
money away from the School Aid Fund to other State projects at this time, resulting in the
School Fund staying essentially unchanged.

Passed in the fourth year of the recession, the Truth-in-Taxation Act, P.A. 5 of
1982, prohibited districts from receiving any more funding than the previous year without
going through a public hearing process that stretched over a two week period. Failure to
go through the required process effectively rolled back a district's millage rate, past the
point of the Headlee Amendment’s inflation cap, to freeze the district's revenue at the

same dollar figure as the previous year. Another result of the 1982 recession, P.A. 155 of
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1982 temporarily increased the State Income Tax to combat the financial losses incurred
by the State. Dr. Runkel was instrumental in getting the increase passed and considers it
one of the successes of his time as State Superintendent. He feels the (later) rollback of
the income tax was "the worst thing that's happened in Michigan in the last decade" and
resulted in many of the problems faced by schools today (Runkel).

A major shift in education finance came with the passage of P.A. 110 of 1985.
This established the first financial incentives for local districts to adopt certain education
reforms. The $28 per pupil incentive was paid if high school students either were offered
six 50-minute classes each day or met certain graduation requirements recommended by
the State. Eight dollars and thirty-five cents was paid if the pupil/teacher ratio in grades
K-3 did not exceed 25:1. If all the incentives were met, a district would receive the same
state aid as the previous year plus a small customary inflationary increase found in the per-
mill allowance. Meeting the incentive requirements became a necessity for most districts
unless they were prepared to operate on less money than the previous year.

In addition to the above mentioned financial reforms, several educational reforms
were also passed during Dr. Runkel's term as State Superintendent. While none appear to
be as far reaching as the earlier reform measures introduced during Dr. Porter’s tenure,
many continued the work he started. In addition, the continued trend toward State
involvement and control at the local level can be seen in the increasing requirements,
mandates, and incentives. Also, one confounding factor to educational reform at this time

was the involvement of the Legislature in dealing with the recession that struck Michigan
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in 1979.

In 1980: P.A. 109 allowed for the provision of an alternative program for
expectant school-age parents, school-age parents, and their young children by a local or
intermediate school district; P.A. 285 allowed school boards to use designated
immunization requirements as a condition for admission of students.

In 1981 the Legislature passed P.A. 36 requiring that students must attend the
public school in which their parent or guardian resides, with one exception: permitting a
move to another district if necessary to provide the student a "better home." In fact this
act only further enforced Attorney General opinion #5574 of 1979 which was written in an
attempt to stop the recession-induced practice of students changing districts to secure an
educational advantage that had been curtailed or eliminated in their home district due to
the recession. Such changing of districts upset the general economic balance which should
exist in any district between the number of students which must be educated from that
community and the tax base available to support that education. Five other acts in 1981
were also a result of the recession: P.A. 78 temporarily excused ten financially troubled
districts from the requirements of the Uniform Budgeting and Accounting Act; P.A. 87
amended the School Code to permit districts to implement cost cutting measures in
transportation, special and vocational .education, school lunch programs, etc. and
permitted schools to levy and collect one-half of their annual taxes during the summer to
reduce the interest they pay to borrow money between tax collections; and P.A.'s 127,

128, and 140: permitted school districts to hold additional millage elections more often,
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and with fewer restrictions, until well into December. In addition, P.A. 105 required
schools to screen students for scoliosis at about the sixth grade level.

In 1982: P.A. 136 permitted five more deficit districts to continue receiving State
Aid; P.A. 422 provided a formula for determining the number of students eligible for
compensatory education based on the fourth and seventh grade M.E.A.P. scores.

In 1983 most branches of the State government were preoccupied with the
recession and no legislation was passed which was directly related to the reform initiatives
of Drs. Porter and Runkel. The dire financial circumstances of most schools were,
however, addressed by several public acts: P.A. 15 increased the State Income Tax by
1.75%, to 6.1%; P.A. 16 allowed schools to borrow beyond previous limits; P.A. 124
provided State loans to school districts; P.A. 147 permitted local boards to sell school
land on land contracts; P.A. 174 permitted county loans to school districts; etc..

In 1984: P.A. 202 amended the Open Meetings Act to permit a periodic personnel
evaluation to be held in private if requested; P.A. 229 fulfilled the calculation required by
P.A. 57 of 1979 by determining that State spending on local governments, including
schools, shall not be less than 41.61% of total State spending; P.A. 239 increased the
appropriation for local and ISD professional staff development to $2.7 million; P.A. 389
established the third Monday in January as Martin Luther King, Jr. Day, but only as a
commemorative day for public schools and not a legal school holiday.

In 1985: P.A. 5 permitted non-contiguous districts to establish vocational-

technical programs if a district in the middle refused to join; and P.A. 91 amended the
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Public School Employee Retirement Act to permit employees to retire with full benefits if
they qualified for the "rule of 80" - when their age plus years of service equaled 80 or
more. This was touted as a school reform measure, as it helped solve the problem created
by the continued presence of thousands of veteran teachers who either could not, or
would not, adapt to more modern teaching methods.

In 1986: P.A. 55 prohibited a district from transporting on a school bus more than
110% of the rated seating capacity of that bus, a number often exceeded during the
recession years; P.A. 80 required schools to inform their employees of hazardous
chemicals in the workplace; and P.A. 147 required the containment or removal of
asbestos from schools and provided for the training of school maintenance workers to
accomplish this.

Three other public acts had a more profound impact on school improvement. P.A. 72
of 1990 required districts to offer permanent jobs for the following year to substitute
teachers who had worked at least 120 days. This can be seen as the antithesis of school
improvement, as it conferred jobs on people who bypassed the normal screening and
interview process by virtue of living locally - not necessarily being the top candidates.
P.A. 163 established the certification process for school administrators. After the initial
certificate, an administrator must complete six semester hours or 18 State Board certified
continuing education units (CEU's) each five years to continue certification. Public Act
267 required new teachers, beginning in 1991, to pass both basic skills and subject matter

tests to earn a teaching certificate. A companion measure to require current teachers to
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undergo periodic recertification like administrators, was defeated by the Michigan
Education Association.

In 1987: P.A. 18 granted high school foreign language credit to pupils who passed
a course in American sign language; P.A. 56 permitted districts to hire non-certified
vocational educational teachers even if a certified teacher was available; P.A. 84 required
certain information for enrolling new and transfer students and the tagging of records of
children reported missing; P.A. 124 provided incentives for low-income Michigan
residents to graduate from high school in the form of a voucher for two years' tuition at a
community college; P.A. 128 required Michigan districts to file annual reports stating that
they were not using cars or chauffeurs for Board Members - this was in reaction to the
Detroit Board of Education practice at the time; and P.A. 211 directed superintendents to
report the finding of a dangerous weapon in the possession of a student immediately to the
police and the student's parent or guardian. Lastly there was the passage of P.A. 185
which added AIDS to the list of dangerous communicable diseases which were mandated

to be taught to students.

Attorn n inion

Passage of Public Act 185 was merely the continuation of an ongoing tug-of-war
between Michigan's Legislature and another occasional player on the education scene,
Michigan's Attorney General. Beginning with the first appearance of AIDS in the United

States in 1979, the Department of Education accelerated its efforts to develop a
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comprehensive sex education curriculum for use in public schools. The Attorney General,
however, tried rather conspicuously to block or delay this effort. On April 21, 1981, the
Attorney General ruled that "a Board of Education may not include sex education
instruction in any class or course which students are required to take" (Opinion #5881).
The Legislature responded with P.A. 87, taking effect July 2, 1981, to "permit the
teaching of sex education as part of a course required for graduation," specifically
superseding AG Opinion #5881. With the continued spread of AIDS and the HIV virus to
the teenage population, the Legislature sought to insure that all Michigan public school
students received this potentially lifesaving instruction with the passage of P.A. 185 of
1987. The addition of AIDS to the list of communicable diseases circumvented open
combat with those opposed to sex and AIDS education, because the cause and cure of
communicable diseases has been taught in Michigan schools since 1895. P.A. 185
"required public schools to teach the principal modes by which AIDS is spread and the
best methods of preventing such diseases.” Although the intention seems clear, the
Attorney General continued to disagree by issuing Opinion #6521 of 1988. He ruled that
the Legislature "did not intend to require school districts to provide sex education
instruction... [and] while school districts must offer instruction concerning AIDS, the law
does not require students to take AIDS instruction" (Opinion #6521). The result of all
this political waggling was that school districts found themselves in a complex legal mess
surrounding the issue of sex education. The Attorney General said that school districts

can't require sex education but the Legislature say students must receive it to graduate.
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The Legislature said students must be taught how AIDS is contracted and prevented, and
required Boards to adopt it into their curricula. But the AG ruled the lawmakers didn't
mean it and students aren't required to learn about AIDS.

Another Attorney General ruling also confounded school improvement efforts and
the teaching process. One of the steps outlined by Dr. Porter in his six-step process for
addressing school reform was the identification of specific needs and the tailoring of a
delivery system to address those needs. In most school districts the first significant
awareness of needs appears in kindergarten. One of the common delivery systems which
schools have developed to achieve this objective is the developmental kindergarten
program. This program employs extensive early screening and testing procedures to
identify those skills which each child lacks, and permits teachers and paraprofessionals to
concentrate time and resources on those deficiencies without slowing down the other
members of the class who are ready for advanced activities. However in 1987 the
Attorney General nevertheless ruled that children have the right to enter regular
Kindergarten "even if school personnel recommend enrollment in an ‘Early 5' or
‘Developmental Kindergarten' program” (Opinion #6467). This presented educators with
a “Catch 22" situation - in trying to comply with one bureaucracy they were likely to
violate the rulings of another.

According to Dr. Runkel there was a move during his tenure as State
Superintendent "from starting off trying to assist - at least we did, at this level - to where

people started moving into mandating more programs” (Runkel). This trend continued on
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into the next decade.

Dr. Runkel's period of superintendency was marked by a tremendous number of
state mandates that altered the daily business of running schools. The state mandates were
driven by the "Nation at Risk" and Michigan’s "A Blueprint for Action," "Goals 2000" and
"Michigan K-12 Program Standards of Quality." Through the influence of these
documents evidence was clear that the impact the national and state efforts had on
promoting productivity and accountability in the local schools was making its mark. The
focus on mandating locals to meet educational requirements was also driving state level
incentives. The states' efforts impacted the role of the local superintendent as he or she
ran the daily operations and set goals and student outcomes for the district's future. The
researcher’s purpose in this study was to describe and explain how the impact of the
activist and progressive State Department of Education reform efforts in public education
affected the role of the local superintendent and the organizational structure of the local
public schools. The reform efforts continued into the term of the next State

Superintendent, Donald Bemis.

Dongld Bemis 1988-1991
When Dr. Runkel left the office of State Superintendent, the vacancy was filled by

Donald Bemis, who served from 1988 to 1991. Mr. Bemis took the position with the
benefit of eighteen years’ experience as a local superintendent in Utica Community

Schools. The root of the problems facing public education, according to Bemis, is that
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"we have never said in the history of this country, and to this day we still haven't said,
what we expect of public schools" (Bemis). Bemis felt that local districts in Michigan
exercise a great deal of control over educational procedures, compared with other states;
he also felt that local districts have a long way to go before their performance reaches
satisfactory levels.

Mr. Bemis's stint as superintendent, while relatively brief, was rather eventful in
terms of policy-making measures aimed at enhancing school reform. As during the
tenures of Porter and Runkel, in the Bemis years several specific changes were mandated
in the daily operations of schools through the passage of a series of public acts.

In 1988: P.A. 146 required lead free plumbing in the construction and repair of
school buildings; P.A. 215 prohibited pupils from carrying pocket pagers or other
electronic devices in schools; P.A. 477 prohibited payment to students for participation in
intercollegiate athletics, or for encouraging high school students to attend a college in
order to participate in sports; P.A. 488 guaranteed confidentiality of records for students
with communicable diseases; P.A. 521 prohibited corporal punishment, defined as "the
deliberate infliction of physical pain by any means upon the whole or any part of a pupil's
body as a penalty or punishment for the pupil's offense," in any form (the law was later
modified - see P.A. 6 of 1992, during Schiller's administration); P.A. 232 provided a
process for appealing a grade to a five-member committee which included three teachers,
whose decision could, in turn, be appealed by a teacher but not by a parent or student (this

process superseded the previous authority of the superintendent to change a grade in
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question); P.A. 318 required schools to calculate a dropout rate for grades 7-12,
administer an employability skills test to students, and adopt adult education graduation
requirements similar to regular high school requirements; P.A. 478 required the clean-up
of leaking underground storage tanks; P.A. 503 permitted teachers to nullify a previously-
earned subject area certification, in order to protect them from having to teach courses in
which they had been certified, but had not taught for several years.

In 1989: P.A. 32 authorized a school district to cooperate with law enforcement
agencies to sponsor a McGruff (take-a-bite-out-of-crime) child watch program; P.A. 159
required each district to prepare an annual report and distribute it to the public (since this
bill was tie-barred to P.A. 25 of 1990, it did not go into effect until the following year);
P.A. 171 promised thousands of new computers for Michigan classrooms, paid for by the
State over a five-year period; after paying for the first year, the State defaulted, and
districts made up the remaining payments; P.A. 193 encouraged retifement of veteran
teachers and staff members by establishing a retirement program through which 90% of a
retiree's health care, including dental and optical, would be paid for by the State; P.A. 194
likewise encouraged retirement by introduéing the Member Improvement Plan to enhance
pensions by an additional 3% each year.

In 1990: P.A. 30 prohibited the use, possession or distribution of androgenic
anabolic steroids (which were suspected to be a problem in several schools’ athletic
programs); P.A. 62 required the State Board to develop guidelines for the teaching of

dispute resolution, for addition to the curriculum of public schools; P.A. 72 permitted the
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State to review, manage, and plan the operations of a school district in financial chaos, and
in extreme cases it authorized the appointment of an Emergency Fiscal Manager with total
control over the fiscal matters of the district until the emefgency has passed; P.A. 139
added the HIV virus to AIDS as a subject for mandatory instruction in the public schools;
P.A. 211 permitted minors to petition a Probate Court for permission to get an abortion
without their parent's consent or knowledge, and required public schools to give each
pupil in grades 6-12 written notification of this right. P.A. 25 was also passed in 1990,
and will be discussed below.

While these public acts dealt with mandated changes in the running of the schools,
Bemis insists:

there are very few mandates in the State of Michigan. It's really the carrot-

and-stick approach - as opposed to just the stick... By mandates, ] mean -

things the schools absolutely have to do. Now if you consider a mandate

something [that] if you don't do it, you don't get your money, that's

something different. (Bemis)
Bemis also stated that school reforms in Michigan are regulated by the process of
"potential reward," meaning that compliance with recommended changes by local districts
results in those districts' receiving funding incentives from the State. Many of the
"potential reward" regulated reforms Bemis alluded to are covered not by public acts, but
by a series of documents published during his tenure that attempt to "say what we expect
of public schools," to quote Bemis's previously noted assessment of what public education

needs most, by setting down long- and short-range goals as well as strategies for reaching

them, with financial motivation for following the recommendations. Among the relevant
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documents that need to be discussed are the "Goals 2000: Deliver the Dream" document
from 1988; the "Condition of Michigan Education” report of 1989; the 1990-issued
"Better Education for Michigan Citizens," a final status repon on 1984's "Blueprint for
Action"; President Bush's "America 2000: An Education Strategy" issued in 1990; and
two responses to that document - “21st Century Education: Where the Next Century
Begins" and "Michigan 2000: Achieving Excellence in Education.”

"Goals 2000: Deliver the Dream" continued the process started by the "Goals
2000" document of 1987, by further establishing a number of selected areas for continued
improvement over a two year period. These goals had a significant impact on educational
reform due to the legislative regulations and mandates that were introduced in the
legislature in response to this publication.

Proposed actions in the area of elementary and secondary programs included the
development of and financial incentives for implementation of a core curriculum; incentive
funding for the development of a school improvement plan and operation of compensatory
education in conjunction with school improvement plans; increased funding for preschool
programs and a model policy for entry into kindergarten; the development, assessment,
and funding of a model employability skills curriculum; the adoption of the State Board's
policy on communicable disease control; and the availability of technology grants and
instructional television grants to schools.

Proposed actions were also made in the area of elementary and secondary school

finance, governance, and evaluation. These included recommendations for reduced
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categoricals in the State School Aid Act for wealthy districts and an incentive program to
reduce dropout rates and promote student achievement; funding, training and recognition
for the Michigan Accreditation Program; early warning and help for financially deficit and
educationally troubled districts; incentive funding for planning and implementing family
option schools; and funding and educational support for rural districts and urban
education.

"Goals 2000: Deliver the Dream" made recommendations in the areas of higher
education and rehabilitation while also providing background information and a list of
accomplishments already made in the four major areas.

The "Condition of Michigan Education" report of 1989 provided a graphic
collection of statistical data covering the time from 1970 to 1989. It reflected apparent
educational trends taking place in Michigan in the areas of students, outcomes, staff,
finance, and organization and management. The status of earlier reforms, in particular
those recommendations included in "A Blueprint for Action,” were reflected in this report,
thus providing an indication of the effectiveness of legislative intervention on behalf of the
reform measures over the years. For example, the report indicated rises in the number of
special education and adult education students, student ACT and SAT scores, teacher
salaries, total per pupil expenditures, etc., while indicating decreases in the number of
vocational education students, the number of public schools and districts, and other areas.

The "Better Education for Michigan Citizens: A Blueprint for Action: Third

Annual Status Report" document was a final report on the "Blueprint for Action"
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document of 1984. It identified the progress made on each of the recommendations
contained in the "Blueprint" by rating each as completed, progressing toward completion,
or not progressing toward completion. Also included were recommendations to the local
and intermediate school districts, governor, legislature, and universities and colleges, as
well as funding infringements and incentives aimed at enforcing recommendation policies.

"America Goals 2000: An Education Strategy" was a national strategy for
educational reform, presented by President George Bush, that hoped to "spur far-reaching
changes in weary practices, outmoded assumptions, and long-assumed constraints on
education.” The ten year plan was based on the following six goals: every child will start
school ready to learn; the high school graduation rate will increase to at least 90%,
students leaving grades 4, 8, and 12 will have demonstrated competency in English,
mathematics, science, history, and geography, and be prepared for citizenship, further
learning, and employment; U.S. students will be the first in the world in math and science
achievements; every adult will be literate and possess the knowledge and skills necessary
to compete in a global economy and exercise the rights and responsibilities of citizenship;
and finally, all schools will be free of drugs and violence.

The four part strategy used to simultaneously pursue the goals included:
improvement of today's schools and increased accountability for the results; the invention
of new schools to meet the demands of a new century; the continued learning by those

already out of school and in the work force; and the commitment of communities and
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families to learning.

"America 2000" honored local control while setting national goals by
acknowledging the limited role the federal government could play. It could help by setting
standards, highlighting examples, contributing funds, and providing flexibility in exchange
for accountability, but ultimately it relied on local initiative and the role of localities and
states as senior partners in paying for education.

Upon adoption of President Bush's National Education Goals in February 1990,
Michigan's State Board of Education was the first to affirm these goals. They also
recognized that to obtain long range goals there was a need for short term obtainable
goals. The "21st Century Education: Where the Next Century Begins" goals established
the priorities the Board set for 1990-2000: Outcome-based educational programs;
adequate and equitable funding for education of all students, including an equal basic
revenue for equal tax efforts; development of a strong equity prografn to acknowledge and
promote recognition of Michigan's diverse population; adoption of a statewide
handicapper civil rights plan; promotion of interdistrict public schools of choice as a
catalyst for restructuring; increasing the high school graduation rate to at least 90% by the
year 2000; adoption of a statewide 5-year plan to coordinate technology investments in
education; development of a statewide plan to reform science and mathematics education;
the addressing of quality and excellence in post-secondary programs and courses; the
meeting by all college and university programs of the State Board of Education "Standards

of Quality" for teacher and administrator preparation; development and promotion of
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strategies to make the transition from school to the work place easier; advocating
collaboration between and within agencies to capitalize on available resources; and
direction by the State Board of Education of a reorganizaﬁon of the Department of
Education.

"Michigan 2000: Achieving Excellence in Education” was a special message to the
Legislature from Governor Engler. The goals in the "Michigan 2000" proposal were
intended to catalyze change and were focused on Bush's "America 2000" goals.
Fundamental changes cited in this document included: core curriculum dev.elopment for
each district based on desired measurable outcomes; initiatives for young children at risk,
including tutoring service, and extended days for kindergarten; support for quality
education through school improvement mechanisms such as site-based decision making,
professional staff development, school-based bonuses, and teacher recruitment, aimed at
enhancing local autonomy; promoting accountability in meeting State requirements
through school accreditation; the development of a smooth and functional system for
moving young people from school to the work place; the need for telecommunications
systems for sharing instructional programs; the support for family's choice of schools
within a school district thereby providing specialization and competition within a district;
and the redesigning of the school year from 180 to 200 days.

While the above list of documents clearly demonstrates that the State of Michigan
is moving toward establishing a set of objectives for the local schools to strive for, Bemis

could not stress enough the importance of doing even more in that area. "Now if I were
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king," he claims, " I would do a great deal more as far as setting goals - than is even in
place right now. I'm not saying I would necessarily tell you how to do it. But I would do
it through a reward system, much like you see implementéd there" (Bemis).

The piece of legislation that is seemingly most significant to Bemis's tenure, and
indeed most significant in the recent history of Michigan public education, is Public Act 25
of 1990, the culmination of Bemis's "Quality Plan." Interestingly, each of the previous
superintendents viewed P.A. 25 as a solidification of reforms that he began to develop;
Porter sees P.A. 25 as a continuation of M.E.A.P. and of the "Six Step Accountability
Model,” while Runkel tends to see it as a more vehement, and perhaps even overzealous,
restatement of the "Blueprint for Action." Bemis himself indicated his belief that while it
still falls short of what is needed, P.A. 25 is the most significant step taken by the State of
Michigan so far toward education reform . "In Michigan we've never had a statewide
agenda,” he says. "We are the closest to it with the advent of Public Act 25. And I
obviously - since it happened on my watch - I think it's really pretty important. And very
appropriate” (Bemis).

While Public Act 25 has factors in common with the "Blueprint for Action," it
incorporated several new aspects, including student outcomes and more stringently
applied financial incentives, that are predicted to make it a more effective step towards
improved public education. Bemis suggests there was a need to:

...turn up the heat - because there wasn't much going on with ["Blueprint"]

... Recommendations that really were kind of not enforceable. There
wasn't money connected with it, as I recall. I mean, I find...school districts
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won't do anything unless you put dollars - I was under the naive impression

that many school superintendents would do good things because it was

good for children. Well, that's not necessarily the case. (Bemis)

Therefore Public Act 25 was instituted. This act forced each school, through
funding incentives, to do the following: each district and each school had to establish a
continuous school improvement process, complete with a mission statement, 3-5 year
goals, and building-level decision-making; each district had to develop a core curriculum,
with curriculum objectives based on student outcomes testable through the new (tougher)
M.E.AP. tests and eventually a high school exit exam; each school must begin the process
of becoming accredited according to State criteria; each school had to meet Statewide
standards of quality and uniform exit standards for graduates, enforceable through the
institution of State-endorsed diplomas and standardized student portfolios; each district
and building had to prepare and make public an annual report; and districts were permitted
to employ non-certified teachers in several science, math, and techﬁology areas in grades
9-12. The realignment of standards forced schools to redefine their curricula and meet the
State mandates in order to prevent the loss of critical funding incentives (the quality
incentive of $25/student was added for full compliance with the requirements of P.A. 25)
in an era of diminished State financial support of local schools. The financial clout P.A. 25
provided to the State, and the new powers derived thereof, combined to give the State-

level educational bureaucracy more control over the operations and mission of local

districts than any other piece of legislation in the history of Michigan educational reform.
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Some key figures, including ex-State Superintendent Runkel, felt that P.A. 25 finds
the State bureaucracy overstepping the bounds of what legislation should mandate to the
local schools. Runkel stated: |

If you look at Public Act 25, these are practices which are administrative -

that should not be legislative. Who does not want to have some kind of

report to the people in their school district? OK? I mean, you might do it

in a lot of different ways, but what does that entail? There's a whole series

of these things. For example: one of the things I felt schools never did

much of was polling. So we provided a service to the districts, at very little

cost, to teach them how to poll. We've got hundreds of districts polling

now. We didn't mandate; it's not mandated. We provided an example, a

good management plan. So some of these things just didn't seem to make a

whole lot of sense to me - to be laws. (Runkel)
For all Bemis's disclaimers about how little Michigan mandates, it seems that the schools
have little choice but to comply with the regulations of P.A. 25 in order to gather all the
financial resources they need to keep running. While Runkel finds the situation
problematic, however, Bemis and the majority of other figures involved in the educational
agenda seem to feel that this type of financial control is necessary if any progress is to be
made with school reform. "Individual places will address the problems," says Bemis. "But
not systematically, we won't. Not unless there is some external motivational factor"
(Bemis). The State Superintendents argued that, in general, P.A. 25 is the closest
Michigan has come to giving the schools the kick they need to become successful.

Yet, Bemis felt that the steps taken by P.A. 25 are successful. He explains:

I will bet I have read 150 annual reports. And if you read them you'd think

there isn't one single problem in American education. As I'm reading them

I'm thinking, you know, they didn't have any choice about this. They had
to make people feel good about their schools. If not, they wouldn't
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support them. I don't know how you get around it. If you were a very
skillful reader, an investigator, you might be able to dig a little kernel of
some problem in some school. But for the most part, no way. Even [a
negative] will be couched in some way that "it was worse 15 years ago."
They'll show that in 1950 dropouts were 35% and now it's only 8%...It's
kind of like Congress; you know, everyone hates Congress, but they love
their local Congressman. Everyone knows there's a problem with
education - but not in my school. I think there are a lot of problems in a lot
of schools. (Bemis)

Mr. Bemis' tenure as State Superintendent concluded with strong evidence of social
reform, concern for local control of schools and compliance issues being addressed
through P.A. 25. Public Act 25 was and continues to be the latest initiative that the
activist, progressive State Department of Education has made to correct the inefficiencies,
injustices and inequities in public schools. The impact of the initiatives during his tenure

strongly impacted the role of the local districts and, in turn, the local superintendents.

Dr. R hiller 1992-1995

The vacancy left by Mr. Bemis was filled by Dr. Robert Schiller in 1992. His
appointment came at a time when the Quality Plan was already in progress. In his opinion
"much of P.A. 25 is a roll-up of those things which most of the schools ... should have
been doing or have been doing over time. Namely the school improvement process.” Dr.
Schiller believes the aggressive reform agenda that developed around the country over the
past ten or fifteen years gave rise to:

those kind of external initiatives which would push, shove, cajole, drag school

districts into doing things somewhat differently. And those particular areas, I
think, are pretty much incorporated in what came out of P.A. 25: accreditation,
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endorsed diplomas. There is nothing there that came out of P.A. 25 ... that [is]

unique or different from that of what most other states have done at least five

years ago. (Schiller)
This rigorous reform agenda was a way in which "the State could move schools to a
higher level. Move schooling to a higher level" (Schiller). Dr. Schiller believes reform
grew out of three main areas. The first was the desire by Governors to have more
direction and control over the large part of the State budget that goes to funding public
schools. Also many Governors and Legislators recognized that if they controlled the
financing of schools, they also controlled the policies. Lastly, there was the public schools'
lack of ability "to demonstrate substantive kinds of improvements that [were] curreat"”
(Schiller).

Dr. Schiller tried to make his own mark on P.A. 25 with the State Aid bill,
Proposal A. In Schiller's opinion attempts to "coax" school districts to follow
recommendations through the use of financial incentives on a per-pupil basis "have really
served to be disincentives to school districts,” resulting in P.A. 25 serving as a
"compliance activity rather than an organic kind of a growth opportunity for school
districts.” The passage of Proposal A did change "the paradigm by taking away the
incentives and rolling up the money into a basic block grant for school districts."
Superintendents are given a set amount of funding with very few categorical requirements
attached to it and in return are held responsible for accreditation of their schools and their

test scores. This changed the original process-oriented, incentive driven approach of P.A.

25 to a more "outcomes-oriented" approach (Schiller).
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With the exception of working with Public Act 25, little had been done in Schiller's
term as State Superintendent. This is partly due to the fact that this research only
extended through 1993 and partly due to the fact that P.A. 25 was the culmination of
twenty-some years of educational and financial reform. The few measures passed in 1992
included: P.A. 6 which modified the language of P.A. 521 of 1988 regarding corporal
punishment to allow the exercise of minimum force when a threat of physical violence was
involved; P.A. 39 which required prosecutors to notify the superintendent of the district
which employed anyone bound over for trial on criminal sexual conduct charges; P.A. 99
which required a criminal records check of any newly-hired school employees; P.A. 134
which required a chauffeur's license for anyone who drove pupils to or from school or a
school related event; P.A. 297 which repealed P.A. 134 once it became clear that it not
only prohibited parents from driving their children to school but also prevented students
from driving themselves to school; and P.A. 148, the School Aid Appropriations Act,
which offered a $5 per pupil State incentive if the administrative costs of a districts were
less than 105% of the average costs of all districts, permitted seniors within five credits of
graduation to enroll in college with the district paying $50 per credit, raised daily
attendance requirements for State Aid from 70% to 75%, added student portfolios and
State Endorsed Diplomas as future requirements, required districts to list the male and
female interscholastic teams offered in the past and present years, and lastly canceled State

funding for Schools of Choice.
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In light of all the reform measures and strategies that have been enacted over the
past two and a half decades, each of the four superintendents interviewed made several
comments on the way the role of local superintendents and the organizational structure of
local schools have been affected, the manner in which the State bureaucracy works to
affect the educational process, and what the future has in store for the Michigan public
education system. The researcher then examined their opinions in order to shed some
light on the situation of the status of education in the State, and particularly the present
and future situation of the local superintendency.

One interesting trend to note is that each of the interviewees talked about how
much autonomy is still left to the local districts. Schiller even goes so far as to say that
local superintendents have "as much or greater flexibility and local autonomy than ever
before, within a framework of expectations." He suggests that the role of the State has
been and continues to be to keep a "delicate balance between its capacity to enact new
laws and regulations to move ahead schools and schooling, and to maintain the local
incentive, the local flexibility, the local innovation” (Schiller). The source of local
flexibility, according to Schiller, is the freedom of the district to determine how the
schools will be taught:

No one's saying "Thou shalt do it this way." You can pick or choose. OK?

School districts have an expectation to teach a core curricula of outcomes, and a
variety of nine different discipline areas. But the State says all kids should be able
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to do the following kinds of things - but does not say to you that your sequence of
math ought to be algebra, geometry, advanced algebra, whatever... Rather, you at
the local level determine whether you're going to do it interdisciplinarily, whether
you want to do away with courses per se. Make it a skills array. We're not saying
that all kids have to progress from one grade to another. Those are local
determinations. So I tend to think that the State has put forward an educational
reform plan that provides a framework but yet, for 560 school districts and 3600
schools, the opportunity to grow. And the responsibility will be upon the districts
or schools of children to demonstrate the growth - and the State to serve in a
technical assistance and monitoring capacity. (Schiller)

Porter and Bemis more or less agree with Schiller's assessment of the autonomy of
the local district. Porter explains from the State's point-of-view: "You'd set up a set of
expectations, consistent with Act 25 if you want to, and then you would say to the school
systems "you're responsible for the delivery system. Not the State. That's the distinction.
There's no State control of delivery" (Porter). Bemis takes his analysis a bit farther:

I think there should be a great deal of flexibility, at the local level, on how

you do things. My own bias... [is] that the effects of what goes on in local

school districts doesn't stay there. An undereducated child in Romeo or

Holly will have a tremendous impact on the best educated kid from

wherever. So I think that the goals and objectives are very reasonably set

on a regional or statewide basis. And then certain minimum objectives for

individuals involved. I think that's just incredibly important. (Bemis)

Here Bemis provides some insight into why State-regulated objectives are necessary in
conjunction with local control of education. Certain minimum requirements are needed to
insure that students from one district do not receive an education that is terribly lacking,
which would poorly affect other individuals, even those whose education had been top-

notch. However, the local districts are free to decide the route by which those

requirements are met.
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If any of the superintendents plays devil's advocate to this assessment, it is Runkel.
Runkel does not undermine the importance of local control; instead he insists on it, and
vehemently recalls that his administration did its best to preserve local autonomy.
However, Runkel disagrees with the opinion that local districts still hold a satisfactory
level of control over their own affairs. He feels that the State is exerting too much control
through legislation and mandates. "The pressures on superintendents are coming from all
these forces," he laments. "And they're much greater. And bureaucracy is part of it. It's a
force that you didn't use to have. It started with special education, the testing, and then
you keep moving through..." (Runkel).

Schiller, in his more optimistic view of the opportunities available to local
superintendents, feels that they have a responsibility to become more involved with
educational improvement. Says Schiller, "I think the role of the superintendent has to be
defined in this way: less management, more leadership. I think the reason why so many
initiatives came out of the Legislature is because of a default of leadership by local
superintendents” (Schiller). One would assume from Runkel's above remarks that he
might take issue with this statement; the local superintendent has no time for leadership
because he/she is too busy striving for compliance. Runkel speaks of the need to
"empower" the superintendents, by giving them resources and room to move, while the
collection of State mandates does exactly the opposite.

Meanwhile, Bemis paints a vivid picture of what he thinks, realistically, a

superintendent is capable of doing:
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I went up north one time to the university, and I invited a group of
superintendents to come in and talk about some issues. This guy came in
with this baseball cap on, and a Mackinaw jacket on, and said please
excuse him but he had been repairing the roof. It was raining and it was
leaking. And if the roof was going to be repaired, he had to repair it. It
was not a complex situation. You know, it's kind of like running a small
retail store. For the 560 school superintendents in Michigan, that's what
it's like for 500 of them... I mean, you're going to have to climb up and fix
the leaky roof. (Bemis)

Bemis claims that the role of the local superintendent is fairly consistent today with what it

has been for the past two or three decades. While it is a high stress job, considering the

number of details to be considered coming from the State government, he suggests that it

has always been a high stress job:

Whatever you're going through currently always seems the most difficult.
But the dynamics that were involved were essentially the same... I don't
mean to belittle what's going on currently, not at all, but the forces on a
local superintendent are just as great... Now there's more things to think
about from the State... But I see that as a plus. Because in some respects..
the State is saying "after you finish fixing the roof, come down and think
about the core curriculum”.... I'm not sure superintendents have ever been
great curriculum leaders... The superintendent's job is to keep the engine
running. And hopefully there are some other people there who are coming
up with ideas... My job was, pretty much, to implement the best ideas of
the staff. That, I think, is the role of a good superintendent. To keep the
operation running, to get the resources necessary to make it run, and to
implement the best thinking on my staff. (Bemis)

Interestingly, Porter basically agrees once again with Bemis's take on the situation:

I have not, unfortunately, seen significant change in the role of school
superintendents. And I've been one... Basically the job is being done
almost identically to the way it was 20 years ago except, I must admit, it's
more challenging now than it was 20 years ago... The reason is that the
public is more agitated - about taxes. And about things that aren't related
to the agenda. Therefore the superintendent is spending more energy on
items that divert him or her from what ought to be the school reform
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agenda. (Porter)

Comparing the two opinions, one sees from Bemis a more optimistic view, in which the
superintendent can receive guidance from the State and from his or her staff in order to
contribute to school improvement while still managing to keep the process running. From
Porter, on the other hand, can be seen the view that difficulties with finance and other
everyday problems involved with keeping the process running provide too much of a
distraction for the superintendent to concentrate adequately on reforming the schools.

Just as interesting and relevant a point to consider is where the four most recent
State Superintendents have considered their place in driving the education agenda, and
each talks about how the major players in the state bureaucracy fit together. Porter offers
a unique perspective, since his tenure unfolded during a time when the political situation
was farthest removed from the current one. He reminisces:

Bill Milliken and I are very good friends. And he was very supportive, but

not active, except when we wanted him to be. And so he played a sort of

statesman-like role. Engler is more active. I mean he's "roll up the sleeves

and take over the State Board," or whatever. You know? And therefore

there was a high degree of compatibility and comfort between the State

Board, the Legislature, and the Governor's office during my ten years... My

impression is that since my tenure - the Blanchard years with Bemis were

compatible. But since then there has been a lot more friction. (Porter)

Today Porter sees the Governor as the major player pushing the agenda, while the
State Board has lost considerable power. This view is consistent with the respective views

of each of the other interviewees. Runkel describes an "ongoing tug" between the

Governor and the Legislature, concluding that currently "the Governor has pretty much
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control of this thing" (Runkel). His explanation for this shift in power is, in part, that
Engler is probably the best-informed on education issues of all the Governors in
Michigan's recent history. However, he also describes a nationwide trend in which
governors are moving in and taking over the struggle concerning educational reform. Dr.
Runkel! describes the trends causing the Departments of Education and the State Boards to
slowly lose their power, influence and effectiveness. In all four interviews the possibility
and even probability of the State Board being dissolved in the near future was mentioned.
And concerning the Department of Education, perhaps Bemis puts the situation clearest
when he says, "The Department has pretty much been decimated under the current
administration” (Bemis).

Runkel's view that the Governor has become the most powerful force concerning
education reform in the State bureaucracy coincides with his observation that Bemis and
Schiller themselves have had little to do with legislative decisions made while they were in
office. Runkel suggests that what has been expected of these two latest State
Superintendents has been "to do almost anything to please the Governor" (Runkel). This
assessment is consistent even with Schiller's assessment of his own position: "My role has
been very clearly from the start, by the Governor and the State Board, to take the package
and make it work. Implement it, or reshape it where I thought best" (Schiller). While
Schiller's perception of his job requirements is less harsh then Runkel's, it demonstrates the
shift that has taken place since the tenure of Porter, when the Governor was mostly

passive and the Superintendent assumed real power in driving educational reforms.
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Next to the Governor, the consensus among all four Superintendents seems to be
that the Legislature has come to wield the most power regarding the education agenda.
As Schiller puts it, "Lawmakers control the policy agenda because they control where the
money's coming from and how much money” (Schiller). Also, Bemis recalled that during
his tenure, "the biggest movers probably were the State Legislature" (Bemis). Thus, a
very simple statement by Schiller may serve to sum up the bulk of what's happening in the
State bureaucracy today to effect education reform: "You have an active Governor, you
have an active Legislature" (Schiller).

The question of what the future has in store for both the interactions in the State
bureaucracy and the role of the local superintendent has elicited a variety of responses
from the interviewees. Schiller predicted improvement. Schiller summed up what had
been happening recently by saying, "Every initiative that's been created from the outside
that's been put into schools and states, to this time have not had any sustainable impact.
Because, only very few of them have been sustained over time - or funded" (Schiller). In
light of this phenomenon, Schiller planed to take a different approach to education reform
in the days ahead:

Rather, at least where I'm trying to drive it, is that there are no new
initiatives that would externally move schools, and what we have.
Rather, where we need to go, is to provide the resources available
to schools. For example, in my mind, that if we are able to work
through the accreditation process, work through the assessment
process - to then be able to provide much more concentrated
technical assistance to schools that are not successful. Or districts

that want to do some thing different. OK? A greater emphasis on
teacher training. Teacher inservice. A greater emphasis on
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assisting those schools that are not finding success. (Schiller)
Schiller saw this new approach as providing local superintendents with more opportunity
to take on more responsibility concerning school reform. "To me it places the
superintendent squarely in a position to be the major strategic planning and curriculum
leader. An instructional leader" (Schiller). However, he also recognized that the
superintendency has largely become a management position, and he admits, "There will be
those who will still see their role as local superintendent to manage resources. There will
be those who will see their role as to reshape how their schools deliver” (Schiller).

As far as changes in the State bureaucracy in the future, Schiller agrees that
probably the State Board of Education will ultimately be neutralized or eliminated.
Furthermore, he predicted that the State Superintendent will assume the responsibility and
authority previously held by the State Board. He considered the possibility that the
Superintendent's position will eventually be appointed by the Governor; one would assume
that if the position did become the Governor's to fill, the Governor's grip on the education
agenda could only tighten in the future. Schiller also predicted that local Boards will not
be eliminated, although the role of the local Board will presumably change significantly.

If Runkel's opinion is to be trusted, Schiller's plans for significant near-future
improvements may have been slightly misguided. "I don't mean he (Schiller) doesn't have
talent, or anything of that nature," explains Runkel. "The hardest part is to understand this
complex State. And it is complex. And he obviously comes up wanting in that area"

(Runkel). Runkel's predictions for the future basically involve a continuation of the trends
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going on presently mentioned by each of the four superintendents. He speaks of "more
things in the Governor's office” as well as "more control in the Legislature," including
"more legislative committees, which is going to be worse than dealing with the
Department” (Runkel). The Department, meanwhile, is fated for dismantling, in Runkel's
eyes.

If Runkel sees the future of the educational program as continuing along its
present path, so does Porter, for better or for worse. The Governor and the Legislature
will continue to hold the most sway, while the State Board and the Department of
Education will continue to lose power. Meanwhile, the local superintendents will continue
to be unhappy with what the future has to offer; in answer to the question, "are we going
to be totally guided by the State level," he provided a resounding, "Yes." (Porter)

The researcher has described a relationship between the four sets of events (State's
financial reform, Attorney General's Opinions, Legislative Mandates, and the State Board
of Education Documents and Mandates) and the current reform efforts using the
"institutional memory" of the four State superintendents. The research points to the four
State Superintendents not believing that the role of the local Superintendent is being
altered by the activist and progressive reform efforts of the State Department of
Education. However, these reform efforts strongly prove that the State Department of
Education has expanded its control over local public schools. This influence has had an
effect on the role of the local Superintendent as he/she has had to institute the State

Department of Education's new reform efforts. Again, the researcher’s purpose in this
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study was to describe how that expansion has altered the role of the local Superintendent

and the organizational structure of the local public schools.

The Role of the Local Superintendent and th nization re of
Public Schools in an Era of State Reform Eff

What the background data (state documents, state superintendent interviews,
legislation and AG opinions) demonstrate is that the state level educational bureaucracy
now demands much more from a local school district administration in terms of equality,
productivity and accountability, than it did before 1969.

In particular, the role and authority of the Michigan Department of Education over
local districts has expanded significantly. The provisions of Public Act 25 of 1990, and
Public Acts 335, 336 and 339 of 1993, list over 80 new requirements of a reform nature
which local districts must accomplish and report to the state. For many of these reforms,
furthermore, the legislature gave only minimal guidance - leaving the Department of
Education broad authority to develop implementing regulations. Finally, the legislature
gave the Department and the state superintendent authority to take into receivership any
local district which fails to carry out reform measures to the satisfaction of the state.

It is reasonable to assume, therefore, that these new circumstances are having an
effect on the role of the local superintendent and on the structure of the local school
district; that the role may have expanded and become more complex than it was 25 years

ago. It can also be synthesized that the organization structure of local public schools is
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being altered by the effects of initiating the tremendous number of state reforms.

nclusion

The researcher has described the educational reform efforts that have taken place
over the past twenty-five years in the State of Michigan and how they have expanded the
State Department of Education's role in governing public schools. On the one hand the
research clearly shows that state officials see their actions as a series of discrete steps
designed to solve a particular problem or respond to a particular emergency. On the other
hand the state superintendents argue that their actions have not changed the role of the
local superintendent. Furthermore, they believe the sum total of all reform efforts
(legislation, AG opinions and Department of Education documents) has not changed the
role of the local superintendent. Taken together these statements appear to be illogical:
i.e., the state has specifically changed many things which were formerly left to local
discretion, yet despite these changes the role of the local CEO has not changed. The data
collection and analysis subsequently established whether local superintendents shared these

perceptions.

Summary
The researcher’s purpose in this study was to determine the effect of State reform

efforts on the superintendent and the organizational structure of local public schools.
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Thus far, the research has described the State reform efforts and has postulated that by
assessing the impact of specific State reform efforts that were not in place twenty-five
years ago, the role of the local Superintendent and the structural organization of public
schools has changed.
Interviews were conducted with superintendents to identify how, and to what
degree, specific reform efforts have had an effect on the role of the local superintendent

and the organizational structure of local public schools.
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Chapter Three

Methodology
The focus of this study is the interaction between state reform efforts and the role
of the local superintendent and the structure and operation of the local district - as seen

from the perspective of the superintendents. The researcher decided that some form of the

participant-observer technique would be best suited for this study.

The researcher’s role as a participant observer was subdivided into four categories
by Gold (1958). His distinctions were based on the degree to which the researcher
participated in the society under observation. When the true identity and purpose of the
field research are not known to those who are observed, the researcher is considered a
“complete participant.” The greatest danger to this type of research is that the researcher
will become completely immersed in the role and 'go native.' “Participant-as-observer”
describes a situation where there is still a high degree of participation, but both the field
worker and informant are aware that theirs is a field relationship. Even less involved is the
“observer-as-participant” which is commonly used in one-visit interviews. Finally, the
“complete observer” is entirely removed from interaction with the subjects.

Here a field worker attempts to observe people in ways which make it unnecessary

for them to take him into account, for they do not know he is observing them or

that, in some sense, they are serving as his informants. (Gold 221)

rticipant rver Method of R

The participant observer technique has been used in sociological research with

increasing frequency and acceptance since at least the 1920's, and adopted somewhat later

65
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for educational research. Using Gold’s taxonomy, Margaret Mead’s studies, Coming of
Age in Samoa (1928) and Growing Up in New Guinea (1930) were examples of
“complete participant” observer research. She “went native” to the point of dressing like
and learning the language of the Pacific island natives she studied. In 1928 she wrote:

The method of approach is based upon the assumption that a detailed intensive

investigation will be of more value than a more diffused and general study based

upon a less accurate knowledge of a greater number of individuals.

...Furthermore, the type of data which we needed is not of the sort which lends

itself readily to quantitative treatment. (Mead, Samoa 189-90)

Lohman (1937) used the technique in a study of the Gold Coast, Clark Street,
Negro and Italian neighborhoods of Chicago's lower North side. Kluckhohn (1940) used
this technique in her study of a small Mexican village where she took on the roles of
housewife and part-time store keeper to gain acceptance in the community. She selected
this method because:

Participant observation is conscious and systematic sharing, in so far as

circumstances permit, in the life-activites and, on occasion, in the interests and

affects of a group of persons. Its purpose is to obtain data about behavior through

direct contact and in terms of specific situations in which the distortion that results

from the investigator's being an outside agent is reduced to a minimum.
(Kluckhohn 331)

Other well-known studies using the participant observer technique were Lynd and
Lynd’s Middletown (1929) and Middletown in Transition (1937), William F. Whyte’s
Street Corner Society (1943), A. B. Hollinghead’s Elmtown’s Youth and, in one of the

earliest uses of the term “participant observation,” Dalton’s Men Who Manage (1959).
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Dean (1954) wrote a chapter on the participant observation method, in which he
discussed 15 advantages to this type of research. For certain types of research, he
explained, its superiority over the survey method of gathering standardized data.

A major characteristic of participant observation and interviewing is its

non-standardization. In fact, it aims to make a virtue of non-standardization by

frequently redirecting the inquiry on the basis of data coming in from the field
work to ever more fruitful areas of investigation. Changes in the research
direction are made in order to chase down data more critical for the emerging

hypotheses. (Dean 225)

Several researchers discussed the demands on accurate observation that the
researcher may experience in a participant observer study. Becker (1955) used the
technique in a study of medical school students with whom he lived and attended class.
Because he was unfamiliar with this environment it caused Becker to doubt and discuss
the problems a researcher has in making inferences from the data he gathers. For example,
what does a student actually mean when he refers to a patient as a ‘crock?” When another
student complains about the number of homework hours over the weekend - what does
this indicate about students' perspective on the amount of work they must do? Etc.
Schwartz and Schwartz (1955) discussed the problems of using the participant observer
method in their study of a small mental hospital ward. They found it difficult for the
researchers to understand the nature of the interaction going on in the ward, especially
from the patients' viewpoint. In this study the researcher's role was necessarily limited
because they could not “participate” in being mentally ill. Vidich (1955) disqussed how
the social position of the participant observer will affect the data. He referred specifically
to his work in the Cornell University study of 'Springdale’ in upstate New York: "What an

observer will see will depend largely on his particular position in a network of
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relationships. ... The greater the social distance between the observer and the observed,

the less adequate the communication between them. ... He [the researcher] always

operates in the borderland of their experience and, hence is still faced with the problem of

imputing meaning to their actions." (Vidich 354, 359)

Kolaja (1956) discussed a problem also mentioned by Schwartz and Schwartz -

situations in which the researcher cannot completely participate to the same extent as the

interviewee (i.e., where the subject is in physical pain and the researcher is not). (Gold

would probably classify this as a “participant-as-observer” study.) Kolaja questioned,

Should we study human behavior by performing the same or similar behavior, or is
it satisfactory to grasp the relatedness between particular phases of behavior,
rather to conceive than perceive the unity or similarities between the phases?

(Kolaja 160)

Becker and Geer (1957) compared the participant observer method with other

forms of interviewing, with the conclusion that participant observation is superior in

several respects.

We want, in this paper, to compare the results of such intensive field work with
what might be regarded as the first step in the other direction along this
continuum: the detailed and conversational interview (often referred to as the
unstructured or undirected interview) ... We simply wish to make explicit the
difference in data gathered by one or the other method and to suggest the differing
uses to which they can legitimately be put. (Becker and Geer 28)

One such strength is when the researcher encounters resistance:

Frequently, people do not tell an interviewer all the things he might want to know.
This may be because they do not want to, feeling that to speak of some particular
subject would be impolitic, impolite, or insensitive, because they do not think to
and because the interviewer does not have enough information to inquire into the
matter, or because they are not able to ... should [the researcher] desire to question
people about matters they cannot or prefer not to talk about, he is able to point to
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specific incidents which either force them to face the issue (in the case of

resistance) or make clear what he means (in the case of unfamiliarity). Finally, he

can become aware of the full meaning of such hints as are given on subjects people
are unwilling to speak openly about and of such inarticulate statements as people
are able to make about subjects they cannot clearly formulate, because he
frequently knows of these things through his observation and can connect his

knowledge with these half-communications. (Becker and Geer 30)

To illustrate another strength Becker refers to an incident in his earlier
research on medical school students. He observed that whenever resident doctors made
suggestions to medical students, the students perceived it as being 'chewed out' - when
that was not the case. The students' extreme sensitivity distorted their perceptions.
Fortunately, said Becker,

... participant observation make it possible to check description against fact and,

noting discrepancies, become aware of systematic distortions made by the person

under study; such distortions are less likely to be discovered by interviewing alone.

(Becker and Geer 31)

Geer (1964) discussed a number of phenomena which the researcher may
encounter using the participant observation technique: establishing a relationship with the
group to be studied; unanticipated data which the researcher must strive to capture; the
surprising development of empathy for the subjects; anticipated problems which do not
materialize; the nature of the working (and changing) hypothesis; recognition of major
themes, etc. She concludes that "the first days of field work may transform a study,
rightly or wrongly, almost out of recognition." (Geer, 397)

Cusick (1973) employed the participant observer method in a study of senior high

school students in a rural consolidated district in New York state. He wrote that: “The

research methodology which enables the researcher to get closest to the social situation
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from the actor's point of view is participant observation.” (229) Cusick also discussed
what is both a limitation of participation research and its entry to further research:

... that participant observation is not meant to determine the final answer to any

social phenomenon, rather it is purely exploratory and is to be used in cases where

little work has been done. The final product of the study is the tentative
explanation of social behavior which may be used to generate hypotheses for
further testing. The end of the participant observer's work is the beginning of

someone else's. (231)

In the current study the relationship of the researcher to the superintendents being
studied would come closest, in Gold’s taxonomy, to the “observer-as-participant”
researcher. The researcher was a participant in the role of the Michigan local public
school superintendent, but only a limited observer of the structure and organization of

each district studied. The researcher suggests the term “role-participant observer” to

describe this relationship.

ti mplin

The sample consists of 27 Michigan local district superintendents, some of whom
were known to the researcher. The researcher was not testing a hypothesis nor trying to
generalize to all local superintendents. The attempt was to develop a model which would
describe and conceptualize the view that local public superintendents have of their role.
The sampling technique, therefore, was not random but theoretical.

Theoretical sampling is the process of data collection for generating theory

whereby the analyst jointly collects, codes and analyzes his data and decides what

data to collect next and where to find them, in order to develop his theory as it

emerges. This process of data collection is controlled by the emerging theory,

whether substantive or formal. The initial decisions for theoretical collection of
data are based only on a general sociological perspective and on a general subject
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or problem area ...The initial decisions are not based on a preconceived theoretical

framework. (Glaser and Strauss 105)

Glaser and Strauss described the difference between theoretical sampling and the
statistical (random) sampling technique used in many research studies.

Statistical sampling is done to obtain accurate evidence on distribution of people

among categories to be used in descriptions or verifications ... Theoretical

sampling is done in order to discover categories and their properties, and to

suggest the interrelationships into a theory ... Random sampling is not necessary

for theoretical sampling, either to discover relationships or to check out its

existence in other groups ... The researcher who generates theory need not

combine random sampling when setting forth relationships among categories and

properties. These relationships are suggested as hypothesis pertinent to direction
of relationship, not tested as descriptions of both direction and magnitude. (106-7)

icipants in th

The participants were 27 Michigan local public school superintendents. They
range in age from their late 30's to their mid-60's; and in tenure as a superintendent from
two to more than 30 years. Thirteen of the superintendents had earned doctorates in
education and several of the other 14 were currently pursuing doctorates. This is
reflective of the rising educational level of local district superintendents in Michigan. They
serve districts with between 1,000 and 14,000 students, and together the 27
superintendents are responsible for approximately 115,450 students. Although theoretical
sampling does not require the precise random sampling of a statistical study, the
researcher chose one African-American and three women superintendents to reflect the
growing diversity in the profession in Michigan. And, although the state reforms fall

equally on all superintendents and districts, there may be regional differences in the
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methods and resources employed in response to those reforms. Therefore, interviews
were conducted in eleven different ISD's and regions of the state.

In order to study the in-depth perceptions of superintendents concerning their role,
it was necessary to get them to talk at length and in detail about their world. This required
a narrative rather than statistical, approach to the research. As the best method for
gathering the data, the researcher selected interviewing as a “role-participant observer.”

The participant-observer establishes a relationship with a group. To a single

informant, he is less of a stranger because he moves freely in the informants

setting... Selecting a neutral, approachable role in the sense of acting and speaking

in ways which are not threatening to informants smooths the first days of
participant observation. (Geer 325-6 )

The Researcher

In this study the researcher was, himself, a Michigan local school district
superintendent with 21 years’ experience as a superintendent. He had served as a school
administrator in four of the 11 ISD areas involved in the study. As such, he had a basic
knowledge of many of the districts being studied and was known as a colleague to perhaps
half of the participants prior to the study. This facilitated his acceptance as a participant in
the role of the local superintendent. On the experience of the interviewer, Douglas noted:

“Direct experience is the most vital basis for all of the researcher’s further methods of

getting at the truth. All other methods rely ultimately, though in different ways and
varying degrees, upon his own direct experience ...” (108)

To establish himself with all the superintendents to be interviewed, the researcher

. sought the help and endorsement of the Michigan Association of School Administrators.
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A notice was placed in the association's newsletter and a cover letter was written by the
executive director which asked for cooperation and expressed professional interest in the
results of the study.

By this method of introduction and appeal the researcher attempted to gain a
degree of confidence which would produce candid interviews; to generate the feeling
among superintendents that “he was one of us.” The researcher’s sharing of the same
role, and the endorsement of the superintendents’ state organization were deemed critical
to facilitating the level of trust and candor which were necessary to make the research
meaningful.

It is suggested that [researchers] ...may find...ways of creating a bond between

interviewer and informant of such a character that the informant can be coerced
into stating things he would otherwise leave unsaid. (Becker, Field 32)

Technigue of Interviewing

As stated earlier, the researcher chose the approach of a role-participant observer
to solicit the narrative responses for his data - rather than traditional interviewing, where
the interview may be less structured and there is no prior feeling of affinity between the
researcher and the respondent. That choice is one of the major influences on the data and,
therefore, begs the question: "Was it a wise decision?"

Participant observation as a technique has its critics. Proponents of other
techniques of data collection might argue that the participant observer's very affinity to the
subject may make his study overly sympathetic, overly critical, deaf to nuances, or in some

other way susceptible to distortion when evaluating the data.
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The first step in evaluating the technique is a better understanding of the

participant-observer process.

Although the term observer suggests passivity, a participant observer in the field is
at once reporter, interviewer, and scientist. On the scene, he gets the story of an
event by questioning participants about what is happening and why. He fills out
the story by asking people about their relation to the event, their reactions,
opinions, and evaluation of its significance. As interviewer, he encourages an
informant to tell his story or supply an expert account of an organization or group.
As scientist, he seeks answers to questions, setting up hypotheses and collecting
the data with which to test them. (Geer 383)

Unlike some forms of data collection such as questionnaires, the participant
observer technique allows for, even encourages, the ability to shift the focus of the data
collection even as the study proceeds. The advantages are:

The respondent’s feelings can be revealed.

The cause of problems and solutions to problems can be discussed.

The respondent is given an opportunity for free expression.

Nonverbal behaviors can be observed and recorded by the interviewer.

The respondent may express personal information, attitudes, beliefs, and
perceptions that might not have been obtained by a self-administered
questionnaire.

. It provides for a higher rate of participation.

The interview can follow-up answers or probe for additional information to
clarify answers. (Tolor 197)
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The participant-observer technique not only affords the flexibility to range widely
in areas the researcher planned; it permits the immediate collection of data never foreseen
- data which may add depth or interest to the study without compromising its validity.

If, as will nearly always be the case, there are unanticipated data at hand, the field

worker will broaden his operations to get them. Perhaps he includes such data

because they will help him to understand his planned objectives, but he may very

well go after them simply because like the mountain, they are there. (Geer 378)

Finally, there is a problem associated with any type of interviewing. "Data, no

matter how you collect them, are recalcitrant. They [respondents] will not always answer
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the questions you put to them." (Geer 375)

Notwithstanding these potential problems, the researcher found the role-participant
observer technique well suited to gathering data for the purposes of this study. Since only
one stratum in the school hierarchy was being interviewed, over-rapport to the detriment
of other strata was not a problem. The researcher felt sufficiently experienced and
competent to recognize the significance of data as they emerged. The credibility of
superintendents' statements did not appear to handicap the data; in one instance after
another, superintendents' candor to the researcher was remarkable, when discretion would
have been expected, if they wanted to guard their true feelings.

Lastly, this researcher can certainly attest to the abundance of data generated by
the role-participant observer technique, and the difficulty of organizing it to reach valid
conclusions. The transcripts of the interviews conducted in this study totaled 596
typewritten pages. But this is a necessary result of, even evidence of, having done a

sufficient amount of theoretical sampling.

Conducting the Interviews

The researcher is a participant observer, not because he shared in any specific
actions with the participants, but because he shares in the role they perform and live.

Superintendents were asked by phone or at professional meetings to participate in
the study. Concerning the setting, Garrett said: “The physical setting of the interview
may determine its entire potentiality. Some degree of privacy and a comfortable, relaxed

atmosphere are important. Interruptions and telephone calls should be reduced to a
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‘minimum.” (72-3) The interviews were conducted in the superintendents' offices where
they would feel most at ease. Merton discussed how the:

... social atmosphere of the interview significantly affects the extent to which
pertinent reports are elicited and the ease with which this is accomplished. A
tedious interview is usually a profitless one. The interviewer can do much to
establish the tone of the interview by clarifying, at the outset, the purposes of the
inquiry and by defining his role as well as that of the interviewees. It is for him to
set the stage so that the others will have genuine interest in playing their parts.”
(Merton, Focused, 171)

In very general terms the researcher explained that the purpose of the study was to
describe what it's like to be a superintendent, what groups and factors influence the
superintendent's role and the district's structure, and if, how and why the role and structure
are changing. Prior to beginning the interview, participants reviewed and signed the
required UCRIHS consent form. As guaranteed on that form, the names of
superintendents and districts were changed to insure anonymity. (See Appendix B)

The participant and the researcher sat facing each other with a tape recorder
placed on a table or desk between them.

While a tape recorder on the spot provides the fullest recording, it is expensive and

formal. The expense of the machine is the smallest part of the problem. (I bought

three; burned out two.) Transcription of an interview is an exceedingly time-
consuming task, even for an experienced stenographer. If expense is no problem,
the interviewer still has to cope with the additional formality provided by the
recording equipment. Informants are likely to talk more for the record with the
machine than without, even when they have been told that the interviewer is going
to write up the interview later. Where the interviewer has strong rapport,
informants may accept the machine with little hesitation, but in the early stages of

the study its introduction may damage rapport.” (Whyte, Learning, 114)

The participants wore a small interview microphone clipped to their necktie or

upper clothing so that their responses would be clearly recorded throughout the interview.
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The researcher began the interviews with several 'icebreaker’ questions concerning
the superintendent's administrative background and a description of their district in terms
of size, geography and demographics. The next set of questions ask how and why they
became superintendents, their prior expectations of the role, their subsequent experiences,
the influences and demands on them and the source of those demands. Tolor said:

The interviewer should proceed to ask questions which serve as a warm-up for the
major research questions. ...these warm-up questions are usually specific, non-
threatening, and relevant to the study. Once the warm-up questions are dealt with,
the respondent is usually oriented to the interviewing process and ready to attempt
the major questions. During this phase, the questions should proceed from general
to specific and from one aspect of the topic to the next in a well-integrated

manner.” (Tolor 202)

At this point in the interview the reform activity of the state education bureaucracy
has been referenced at least once. So, the next series of questions focus on the
relationship between the state and the local superintendent and the effect that the state
activity is having on the role of the superintendent.

The following questions focus on specific categories of reforms and their effect on
the local district's structure. Later questions concern the relationship between the state
demands and the local Board of Education response. The final set of questions explore
the effects of the reform era on the professional and personal life of the superintendent, the
future career plans of the participant and their colleagues, and a reflection on whether they
would repeat the same career choices. Throughout the interview the researcher would ask

follow-up questions, shuffle the order of questions or deviate from the list of questions to

pursue responses which might enrich the study. (See Appendix C)



78
Interviews took approximately one to one and one-half hours to complete. The
taped interviews were transcribed by the researcher and all participants received a copy of
their interview. Any corrections noted by the participants (usually the result of muffled
responses on the tape) were made. The transcribed interviews were analyzed to extract

the data used for findings, conclusions and recommendations of this study.

Evolution of the Question

The questions posed by the researcher underwent a continuous evolution. During
the first three interviews at least 25 different subject-matter questions were asked of
superintendents. This did not include a number of follow-up questions which were often
necessary to fully explore a particular subject. Several of those early questions were
discontinued somewhere between interviews #3 and #4, either because they proved to be
too general or vague, too complex, or because they were later incorporated into questions
which produced more fruitful responses. The researcher and his committee chairman
developed new questions aimed at the core concepts of school structure and the
superintendent's role. These questions then supplemented previous questions while

conducting the last 24 interviews.

Relev f the Stu
Superintendents are such a unique and limited group of only 525 people in
Michigan that they are the best source of data for this study. Yet, there will be seen

significant differences among superintendents about how they describe their life and the
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influences on their role and district. Therefore, in any non-random study of 27
participants, there is concern with its generalizability to the larger population of
superintendents. No claim of generalizability is made for this study. However, the
researcher believes that the perceptions, experiences and responses of 27 superintendents

will have interest and significance for all superintendents.



Chapter Four

nalysis of the D

The researcher’s purpose in this study was to determine the effect of State reform
efforts on the local superintendent and the organizational structure of local public schools.
The researcher has described the State reform efforts and has postulated that by assessing
the impact of specific State reform efforts that were not in place twenty-five years ago,
one will be able to determine how the role of the local superintendent and the structural
organization of public schools has changed.

Superintendents were asked questions to assess what, from their perspective, the
State reform efforts were demanding as part of (or changes to) their role, and what their
responses were to those demands. Also asked was what demands or changes did they
perceive were being made to the structure and operation of the local school district, and
how did the district respond to those demands.

It is important to consider the perspective of superintendents as they attempt to
comply with 208 separate reforms enacted over 25 years. In matters of reform, the
members of the state educational bureaucracy - the legislature, the governor, the state
board, state superintendent and (occasionally) the attorney general - are clearly the
‘authority’ behind the demands, and the local superintendent and district are the recipients
of those demands. Barnard, in Functions of the Executive (1938), wrote that in matters of
authority, the recipient can and will accept communications from an authority only when

four conditions exist simultaneously: “(a) he can and does understand the communication,
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(b) at the time of his decision he believes that it is not inconsistent with the purpose of the
organization; (c) at the time of his decision, he believes it to be compatible with his
personal interest as a whole, and; (d) he is able mentally and physically to comply with it.”
(Barnard 165) For a local superintendent, the organization with which he or she is
concerned is the local district, and their personal interest is the educational welfare of the
students. Yet the state directives which demand compliance w1th the various reforms, are
often presented to superintendents for implementation without detail, clarity or purpose.
As the superintendents in this study discussed their response to the reforms, it is
remarkable how often they referred, in their own words, to state directives which would
violate one or more of Barnard’s four conditions.

In the present study the researcher interviewed 27 Michigan local public school
district superintendents and one intermediate district superintendent. The focus of the
study was a series of school reform measures enacted by the Michigan legislature or
mandated by the governor, state superintendent or state department of education between
the years of 1969 and 1994. For the purpose of this study those reforms are grouped into
five categories: communications, finance, personnel, general administration and

curriculum.

Communications Reforms

Thirteen of those measures dealt with various aspects of communications reforms
including open meetings, accessibility to districts records, annual reports to the public,

reporting data by gender, informing employees and the public about asbestos, chemicals
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and hazards in the workplace, performance standards and site-based decision-making
which involves citizens and staff.

The researcher sought to find the effect of communications reforms on actual
communication. There is no question that the reforms have had an effect, in fact multiple
effects. Superintendents now have to inform the public, the board, the staff and other
groups about the reforms; and they must communicate by the methods and mediums now
required by the state. Specifically, three major themes emerge from an analysis of the
superintendents’ responses concerning communications.

First, the superintendent has the ultimate responsibility for communications
affecting the school district and must perform that function in an environment of difficulty,
frustration, mistrust and apathy. Second, significant time and resources of the
superintendent and the district are spent on communications with little resulting interest by
the public. Third, superintendents must combat frequent attempts at misinformation, or
misuse of information, about their schools - which is communicated to the public by other

interests.

Chart 4-1: Communications Reforms Frequently Cited by Superintendents

* PA 267 (1976), the Open Meetings Act; whose impact is felt at every school board
meeting, budget hearing and public interview. It requires that, whenever a majority of
school board members meet to discuss any school-related business, that meeting is
publicly posted in advance, held in public, with decisions made in public and minutes made
afterward available to the public. The purpose was to expose all board operations to
public scrutiny and allay suspicion that public-interest decisions were being made without
that scrutiny.
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* PA 442 (1976), the Freedom of Information Act; requires school districts to open most
records, documents, correspondence, plans, etc., of the district to the public and provide
copies of those records upon demand. The few exceptions to the act concern personally
identifiable information protected by other laws.

* PA 25 (1990); requires districts to compile, publish and disseminate to the public, a
wide variety of data concerning each building within a district and the district as a whole.
Included are annual MEAP scores, ACT and SAT scores, accreditation status, attendance
at parent-teacher conferences, drop-out rates, long-range plans, annual goals and
objectives, etc. Failure to issue annual reports as required may penalize a district by loss
of five percent of its total revenue.

Other sections of PA 25 require each building and the district to adopt a mission
statement, a continuously updated three-to-five year plan of goals and intermediate
objectives, and a permanent strategic planning process.

Public Act 335 (1993) required districts to make a comprehensive Annual Education
Report to the state, adopt a core curriculum, require student portfolios, administer a high
school proficiency examination for ‘endorsed’ diplomas, etc., and communicate these
requirements to the public. PA 335 also required districts to design and implement a site-
based decision-making process that involved staff and community in the educational
decisions made for each building and the district.

From the information gathered for the required state reports discussed above, Governor
Engler ordered the publication of an annual Governor’s Report Card on public schools.
Its data portrayed Michigan public schools as a failing system which needed strong

governmental discipline, and as a system needing competition in the educational
marketplace.

The first major theme to emerge from the analysis is that the superintendent has
the ultimate responsibility for communications affecting the school district, and must
perform that duty in an environment of difficulty, mistrust and apathy. In many
communities, the task of communicating with the public is hard, and frustrating because it
has such indeterminable effects. Breck (Farley School District): “...we make tremendous

efforts to communicate with our various constituencies, internal and external.”
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Giammarco (Oswego) explained the difficulty of this task: “Trying to communicate with
the public and send out all this wonderful stuff we’re doing is not going to make any
difference right now. We have to have some serious society changes before we can see an
effect in peoples’ perception of schools. ... people don’t read most of the stuff you send
out anyway.” In another community, communication has become an all-consuming
responsibility. Hill (De Soto): “...we bend over backwards to try to let people know what
we are doing. That’s become one of the things, I think, that superintendents have to
spend a lot of time on, that they didn’t used to.” These viewpoints reflect a widespread
frustration among superintendents in public communications.

Another point is that superintendents must communicate in what they perceive as
an environment of general mistrust of all governments, including schools, by the general
society. What does it mean to spend substantial district time and resources complying
with state-mandated communication requirements, only to have the local public ignore or
distrust those efforts? How does it feel to faithfully report data to state agencies, only to
have that data frequently manipulated so as to embarrass or undermine the efforts of
educators and the achievements of children?

McKenzie (Greenfield) described what it’s like: “I don’t think anybody could’ve
predicted that the attacks on public education would become as dramatic as they’ve
become. Both from inside and outside. I mean, we certainly have the anti-public school
people out there in the business community arguing that we somehow have to de-regulate
the system ... well, shoot, we now have the state board president who has taken that

position as well.” Buth (Clear Lake) discussed the effect on citizens: “People grow
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everyday more unhappy with government, and schools are government. So, it’s just a
terrible attitude created partially by the political leaders, particularly, against schools ...
that isn’t necessary.” Hill (De Soto) stated: “ ... public schools are subject to much
more criticism these days than they were previously." Because of this exposure, he
explained, " ... we do a lot more communicating around here than we used to and probably
most school districts do more of that. We are doing it here just to try to fight the
perception that we are like every other school district and we are not doing anything right
here.” Davidson (Justice) discussed some of the consequences of this type environment:
... at the national level and at the state level, the politicians have continued - and

the news media have continued - to harangue that the schools are not doing the job

... that public schools have failed ... and this whole arena of not having any respect

for authority is affecting teachers in the classroom, principals as they attempt to

provide leadership to the building, and certainly superintendents. So I think the
public perception of education is that *You’re doing a lousy job, so why do I need
to listen to you?’

Breck (Farley) observed the public's perception of schools as, at the very least,
questionable: “...any public institution is the subject of so much mistrust today ... we're
like all institutions in all of society, subject to public mistrust. It starts in Washington and
it washes right through local government.” Hunsberger (Clayton) agreed: “I think we
have a general public, a general society, that mistrusts all bureaucracies, all institutions.”

Superintendents report that, because of this mistrust, apathy or other reasons -

their communications efforts have not produced enough public involvement with the

schools. Halder (Braymer) explained the irony in trying to increase communications with
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the public: “...we continue to have improved communications as one of our board and
district goals. We update our implementations strategy every year. And yet I find less
involvement in the schools today than I did ten years ago when these programs were in
their infancy stage.” Buth (Clear Lake) spoke of the difficulty in trying to involve parents:
“There’s less participation by parents generally, at a time when the governor would have
us turn it over entirely to parents. Parents don’t want it. That’s silliness. They just don’t
want it.” Barber (Clay) also finds getting community involvement to be an arduous task:
“I don’t hear much from community members on what it is they want us to do, or do
differently. And it’s been very, very difficult for us to do a good job of getting their
involvement.”

In view of this mistrust and apathy superintendents see the Open Meetings Act, the
Freedom of Information Act and other communications reforms as efforts to improve
openness with, and generate trust from, the public. Walls (Ottawa) saw value in the Open
Meetings Act in the sense that the reform could remove a possible point of contention:

Well, the effect that I think it’s had is taking the suspicion away. It doesn’t mean

that people are more informed or better informed because many people don’t listen

to what’s going on there. But they have the ability to become informed and I think
that’s the key to the whole thing. A board can’t get behind closed doors and do
something that could affect the entire community, without the community’s
knowledge. It just can’t happen anymore. So that seems to me to be the value of

all that. It keeps the board from being victim of claims being made that they did

something in secret.

Barber (Clay) supports the Open Meetings Act because it has opened

communications and made districts more accountable.
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When I was in Livonia, the board would meet in executive session prior to every

board meeting. They would come out in board meetings - we’re talking back in

the early to mid 60's. And it would be just ‘wham bam.” The real board meeting
all happened in executive session. And that’s not right. That’s not right. So, from
just open meetings act, I think there has been ... I think it’s been good for every
body. The school system, the board, everything. That you just need to deal with
stuff open and above board and I think that act has forced districts to fall in line.

Eastman (Buffalo) sees the communications reforms as preventative measures:
“I’ve always operated under the open meetings act and I have board members complain
that they can’t go into executive session and talk about things they want to talk about.
And, as often as not, I don’t want to go back and listen to gossip about these folks and I
think that kind of expedites things.”

Buth (Clear Lake) expressed his concern over the outcomes of such reforms:
“When you have a public meeting and the nuts and the kooks show up and just raise all
kinds of hell and all of that’s reported in the newspaper. Then the average Joe out here is
reading, ‘Wow, look at all that’s going on. I wonder, is there any truth to that?’ So it just
caused even more disruption, I think, in schools than that. I believe you ought to share
your information, but to create those artificial laws that forced it when it wasn’t necessary,
I think hurt us more than it helped us.” Buth doesn't feel the people who really want to
know more about the district are benefitting from these reforms. “The only people that
use the freedom of information act are the nuts and the kooks. That’s who I get those
requests from. You know, it’s not the average parent who really wants to learn more

about the district. Most people feel [it’s] worse. They feel like there’s less

communication.”
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Steel (Washington Crossing) described the positive effect of a 'no executive
session' policy: “The state open meetings act ... though, has had an impact upon boards of
education. They don’t go into executive session because - our board won’t - because I
won’t let them, for a number of reasons like they used to before. I think you see less
discussion of personnel in executive sessions that took place that would be illegal today.
And I see a lot of that being much more open. I see that as a positive.”

Despite the best intentions of reforms meant to promote more openness,
superintendents believe that public trust cannot be established or enhanced through
legislation but must be earned by local school boards and superintendents.
Superintendents make the point that either public distrust is an irrational element that
cannot be assuaged by rational methods, or that public distrust is based on deep-seated
antipathy toward public schools that cannot be addressed directly through more
information and openness. Moreover, the public access guaranteed by PA 25 is actually
making the schools more vulnerable to these critics.

Daley (Vernon Hills) knows there are supporters and critics of schools, and few
of them jump sides. “I think those people who trust you and support you - trust you and
support you. And those who don’t - don’t. And those who are skeptics and critics ... they
just find another way to criticize, no matter what you do. There are not too many
converts.” This belief is shared by Garrison (East Burlington), who concurs that
supporters of the schools are loyal because of local actions, not state mandates:

“I think that what it takes for a local superintendent to gain credibility cannot be

mandated. In other words, people trust you or trust the board of education or trust the
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schools because of a network of decisions that they make ... the state cannot come in and
mandate a series of acts which will buy you, if you will, credibility. As a local
superintendent, there is nothing that has been done in Lansing that has enhanced my
credibility in this community.”

Likewise, Montrose (Lowden) doesn't see any improvement from these reforms:

“ ... we have done all kinds of things in response to [reforms], but if anything, ... we have
not made any progress on bridging the - call it the ‘distrust level,’ the credibility level. ... a
lot of people are either not paying attention or believing whatever they want to believe.
So we haven’t made any impact there.”

Mandates cannot generate trust, as Wilson (Dumont) states: “I think this is a case
where you find you can’t mandate excellence, where you can’t mandate or legislate trust.
While we have so many hoops to go through, of rules and requirements, I think the public
in general is doubtful that they’re getting accurate information. And they’re skeptical that
everything is being done in the public ... the ways that the rules and regulations identify
that it should be.”

In summary, the first major finding concerning communications is that the
superintendent has the overall responsibility for communications affecting the school
district, and must perform that duty in an environment of difficulty, mistrust and apathy.
The task of communicating with the public is often difficult because it has such
indeterminable effects, and takes place in an environment of general mistrust of schools
and all government. Because of the mistrust and apathy, communications efforts have not

produced enough public involvement with the schools. The Open Meetings Act, the
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Freedom of Information Act and other reforms are seen as efforts to improve openness
and trust with the public, but they fall short because public trust cannot be earned or
enhanced by legislation. Public distrust is often resistant to rational response, or is based
on deep-seated apathy that cannot be addressed by more openness and information.

The second major theme to emerge from the analysis is that the superintendent and
the district expend substantial time and resources on communications efforts - with little
resulting interest from the public. First, the superintendent must inform the board and the
community about the objectives and specifics of those reforms. Halder (Braymer)
described her role as: “...trying to educate the community on how we can incorporate 335
and 339 into PA 25. So it’s almost an evolving communications process.” Daley (Vernon
Hills) sees his job as " ... trying to inform the board what we have to do and why we have
to do it, and how we ... advising them and recommending how we can do it best. And the
community. The board first, and then the community.” Winer (Van Horne): “I tell the
board we need to do this, we have to do it. It says in the law that we need to do it.”

Also, superintendents must often communicate with the very legislators who
passed the reforms and educate them about the local effects of those reforms. Garrison
(East Burlington) resents having to ‘teach'’ legislators: “ ... I have to spend time trying to
educate someone in the state legislature when that time could be used directly to work
with principals, teachers, etc. I find that’s frustrating and diverting from what is, indeed,
my major task.” Giammarco (Oswego) discussed a bill which would (unintentionally) hurt
her district: “So now I have to go back, write letters to the legislators, send faxes, go to

meetings, etc. in order to get the language changed again ... you don’t know how much



91

time and energy that has taken from what I should be doing here. And that is the rule, not
the exception, today with what is happening at the state level.” Steel (Washington
Crossing) recounted a meeting with his representative concerning the implementation of
a reform: “It was Monday we met with him: four superintendents from the county. And
he got a response to me yesterday already. He is investigating it and he said that their
oversight panel that the legislature - the Republican party - has will look into this.
Because this is not what the intent of the legislature was, even though the Department of
Education is doing it.” Eastman (Buffalo) discussed an example of legislation so complex
that the local effects could also exceed the legislative intent:

I just finished a letter to [state Sen.] Joanne Emmons that I'd be happy to give you
... the latest thing that [I’m] railing about is a proposal I came across that's going
to establish allowances for people who were residents of high-foundation-grant
schools who sent their kids to low-foundation-grant schools ... who get to bank
the difference. And then get to use that banked difference for tuition at college or
some other purpose. And it strikes me that that's just rubbing salt in an already
very open and sore wound ... in that a kid from Forest Hills [wealthy area]
discovers the educational bargain in Buffalo [poor area] and says "Well gee, I can
get the same education in Buffalo. IfI transfer to Buffalo, I can also bank $2000 a
year towards my college expenses.”" What that really says, with that kid crowding
our kids in the back seat of the educational bus - the fiscal bus in this state - is that
darling Forest Hills kid is not only worth $2000 more when he's sitting in a Forest
Hills classroom. The same kid can come to Buffalo and he's still worth $2000
more. Why are we treating Buffalo kids like 3rd class citizens when we pay the
same in property tax? I pay the same six mills that folks in Forest Hills are finally
now paying - they used to pay less in property tax than I - but I pay the same six
mills that they pay ... I pay the same 6% in sales tax, and I pay the same 4.4% in
income tax that they pay. Why is the Forest Hills child worth more than my two
children? And they are!

(Perhaps because of the complaints of Eastman and other superintendents, the

above proposal was never enacted by the legislature. But this anecdote illustrates the
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important role of superintendents in communicating with legislators about the local effects
of reform legislation.)

In addition to the superintendent’s duty to inform everyone about state reforms,
after a district has developed a mission statement (required by PA 25), the superintendent
must generate support for that mission, and portray the mission in a positive way. Duffy
(Northridge): “... my job is to forward the mission of the school district. And so every
thing that I'm saying and doing always has to come back to my ultimate goal which is to
forward the mission.” McKenzie (Greenfield) finds generating support of the mission as a
challenge: “... it means a new ball game and it means we all better be spending a whole lot
more time finding a way to kind of mobilize people in support of ‘the system’.” Hill
(De Soto): “...it’s much more of a public relations kind of a business in this environment
than it used to be.” So, portraying a district mission becomes increasingly difficult
because trust in and support of the district must be generated at the ohset of the mission.

The primary vehicle designated by the state for informing the public about the
district’s mission and achievements is the Annual Report (PA 25). Superintendents report
that producing the annual report has significantly affected them and the operation of the
district. Hunsberger (Clayton) remarked on the accountability factor:

You know it’s the time of the year where we have to have annual reports in and

that we better make sure that we have things in order; that we are meeting all the

state compliances. ...I’m having to hold other people accountable to make sure
that those elements are completed. So it becomes, you know, a constant impact

for me of saying to other people: “Are we keeping on track to make sure that we
are covering all the necessities that we must do to take care of reporting?”
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Questioning the amount of time spent on the annual report, Winer (Van Horne)
said: “The annual report ... to sit and take time to do that ... we’re wasting a lot of man-
hours putting those things together, that could better be spent in some other way. We’re
wasting a lot of paper kicking these things; and the cost of paper has tripled. Is that a
good use of our resources?” Garrison (East Burlington) is skeptical of the annual
report's value: “To the degree that we are needlessly expending energy to, for example,
write reports - which by their very number will not be read - seems to me to be somewhat
wasted energy. I mean if, for example, we do these PA 25 reports, which we know are
going to go unread - then I really wonder what the value is.” McKenzie (Greenfield):
“...your annual reports now have to look a little different because someone has decided
that it must include this, this and this. ...and they end up creating this kind of cumbersome
reporting mechanism.”

The final point in this theme is that, despite the substantial wsourm which
districts expend to produce the annual report, the public has shown little interest in reading
the reports or attending the meetings where they are discussed. Buth (Clear Lake): “The
annual reports, I thought, were great." He sees the need for them but questions their
worth. "You know, we should be reporting what’s happening. Again, I'm not sure
anybody out there really cares, though.” There is a strong general feeling that annual
reports are useless to the majority of the public. Geyer (Griswold): “I honestly have to
say I think that probably a good 30, 40, maybe 50% of the people who see our [material]
put it in the wastebasket. I think a lot of our stuff that goes out - doesn’t get read.”

Walls (Ottawa): “The annual report is sort of like the financial report. It provides
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information for people if they have an interest. We just haven’t found anybody interested
init.” The reaction to the annual report illustrates a phenomenon which occurs frequently
throughout the study: the state board and the legislature often hold an idealized view of
schools which does not fit well with the local reality. Davidson (Justice): “...frankly, if the
annual report disappeared tomorrow, I don’t think anyone would question it because it is
really kind of a. non-event.” Winer (Van Homme) “We had our annual reports last night.
We had open house. We had one person show up.” Barber (Clay): “Annual reports are a
waste of time.”

Therefore, the second major finding concerning communications is that the
superintendent and the district expend significant resources on communications efforts -
with little notice from the public. The superintendent must tell the board and the
community about the objectives and specifics of each reform. Also, superintendents must
often tell legislators about the local consequences of reforms. The superintendent must
facilitate the development of a district mission statement, portray that mission in a positive
way, and then generate support for that mission. The primary vehicle for informing the
public about the district’s mission and achievements is the Annual Report. The district
commits substantial resources to produce the reports, but the public shows little interest in
either reading the reports or attending the meetings where they are discussed.

The third major theme to emerge from the analysis is that superintendents must
frequently combat attempts at misinformation, or misuse of information, about their
schools - which is communicated to the public by other interests. Superintendents report

spending significant time and organizational resources combating misinformation
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emanating from either the media, politicians, realtors or public school critics. Hales
(Cambridge) commented on this: “More importantly though than the time spent to pull
the data is the time spent reacting to the report or the misinformation, misapplication,
misinterpretation that comes out of these things into the press and media.” McKenzie
(Greenfield) discussed how he's fighting for schools: “All of us are on the front line in
defending public education. I don’t think anybody could’ve predicted that the attacks on
public education would become as dramatic as they’ve become. Both from inside and
outside. I mean, we certainly have the anti-public school people out there in the business
community arguing that we somehow have to de-regulate the system ... well, shoot, we
now have the state board president who has taken that position as well.” Bowman
(Landcaster) sees the battle coming from many corners: “I think it is [a] fact that at the
national level and at the state level, the politicians have continued - and the news media
have continued - to harangue that the schools are not doing the job that public schools
have failed ...”

Superintendents specifically cited the Governor’s Report Card. They reported that
- the general public seemed to ignore this document - either because of its attempt to
portray public schools unfavorably or because of the same apathy shown to any education
report. Garrison (East Burlington) referred to that apathy: “... and I think a good
example of that is those governor’s report cards which we had to fill out forms for. As we
speak, I have not had one request from a citizen for that information.” Eastman (Buffalo)
has no use for the document. “The governor’s report card is goofy and convoluted, and is

so fraught with goofiness that people ... it’s a flash in the pan. They publish it one day,
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and nobody’s talking about it two days later.” The public has no interest in the Governor's
Report Card, as Hill (De Soto) discussed: “They sent us here three cases of the first

issue of the governor’s report card ... we had two people come in here and ask for copies.
And one of them was because I sent that person in. People aren’t looking at that.”
Stewart (Rockwell) discussed how the high school ‘non-completion’ information for his
district was mis-reported:

The information on my district was so distorted, so inaccurate, and ... there was
one of the reporters for The Grand Rapids Press doing a special story on this. She
called me and I said, ‘Well, I'll be happy to fill you in on every detail that was
wrong in ours.” She listened for quite some time. It was so bizarre that it made us
appear to be incompetent. A graduation rate of 83%, you know? Drop-rate of
seven or eight percent. I mean, I guess it’s actually Y2 of one percent. It’s nuts.
Where did they get this information? So, essentially the headline in The Grand
Rapids Press on the front page was ‘Governor Flunks on Report Card’ and went
on from there. So I don’t think as long as we were able to get the truth out and be
able to at least provide constructive criticism ... that thing is going to die. I don’t
think too many people put a lot of credibility [in it].

Interestingly, one example of state and local reporting which superintendents do
support - even though the data are sometimes mis-used, is MEAP scores. The Governor’s
Report Card and other state reports array annual MEAP scores (by 4th, 7th and 10th
graders) in a format allowing easy comparison between districts. Superintendents find this
practice professionally irritating because the scores of individual ability are used to make
general conclusions about the comprehensive quality and effectiveness of each district -
conclusions that were never intended or claimed by the test designers.

In order for the reader to appreciate the significance of this finding, a brief

explanation of the MEAP may be helpful. The Michigan Educational Assessment
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Program (MEAP) was created in 1969, and the scores were norm-referenced for the first
two years of its existence. Since then the test has been criterion-referenced and the
purpose of the scoring system was to allow classroom teachers to identify which skills
students were having trouble with and improve the teaching of those skills. So the purpose
of scores was to measure the students’ achievement against their ability. When, over
several years, a majority of students demonstrated mastery of the skills measured on the
tests, the tests were re-designed to make them harder. The re-design was validated by
having people take both the old and new test versions together; as a result a 90th
percentile score on the old version equated to approximately a 40th percentile score on the
new. When the ‘new version’ test scores were publicly reported, the difference in
difficulty was often unreported. Explaining that apparent drop in scores to the public was,
in itself, a frustrating communications task for superintendents. Geyer (Griswold)
explained the frustration of this ‘new version': “On the old MEAP, you know, our kids
were scoring in the 90th percentile. 90% of our kids, plus, were achieving all the
objectives. Then they changed it, and it shoots down to 40% or 30% or something like
that. And I think some people [critics] were able to fulfill their prophecy by creating a
statistical appearance that that had happened.” The comparison of test scores between
districts has been frequently misused by politicians, realtors and the media to make value
judgements about the quality and efficiency of entire school districts. Seymour (Forest
City) expressed the frustration of many superintendents over how MEAP scores

are used to compare districts: “You cannot compare ... two school districts. It’s wrong.

And as long as we want to make all this public and report it all, it sends a false sense of
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security. Not only to our kids, but it’s insulting to other people. And it’s only one
measure but, boy, the state loves those numbers. I'm not suggesting that MEAP tests
aren’t one measure of success, but that’s all they are.” Despite this misuse, many
superintendents - perhaps surprisingly - generally support the continued reporting of
scores. Hill (De Soto) understands their value:
If I were in a leadership role in the state, I guess what I would say is I would
sustain the MEAP reporting and I guess I don’t have a problem with having some
expectations tied into MEAP performance. I think the state ought to set high
expectations or reasonably high expectations, that districts working hard with their
students can meet and then stand out of the way and let the districts figure out
how to get there. Hold them accountable. Go ahead and put the stuff in the paper
every year so that we can see how we are doing because that does create some
pressures within districts to figure out how to get improved performance.
Discussing the value of reporting MEAP scores, Walter (Spruce) agrees they're
mostly positive. “Yes. I'll tell you why. It’s like the editor of The Grand Rapids Press
tells the Kent County superintendents - when they [Press] publish the MEAP results on
the front page of the Sunday Press every year. He says, ‘When you guys have something
else that you want us to take a look at, we’ll consider publishing that. But until you do -
we’re going to use the MEAP.’ I think MEAP has brought a focus that we didn’t have
before.” Geyer (Griswold) is frustrated with " ... that whole process ... to keep the target
still long enough so that people can start hitting it, before you change it.” These responses
are significant because, despite the misuse and misinformation surrounding the réporting

of MEAP scores, not all superintendents find MEAP reporting negative: many see the

reports as a necessary technique to make districts improve student performance.
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In summary, superintendents report that they must inform and educate the board
and community about the objectives and specifics of state reforms. In many communities
this communication effort is difficult because of apparent public apathy. The
superintendent must generate public support for the district’s mission and portray the
mission in a positive way. The state-designated vehicle for informing the public about the
district’s mission and achievements is the Annual Report; producing it has consumed
substantial resources and affected the operation of the district. The public has shown little
interest in the Annual Report, and even less in the annual Governor’s Report Card.
Superintendents generally support and communicate the annual reporting of MEAP scores
- despite frequent misuse of the scores by others. There is a general societal mistrust of all
governments - including public school districts. Although several reforms were
specifically enacted to foster openness and trust between the districts and the public,
superintendents feel that those reforms have not been particularly effective. They feel that
trust and support either are, or are not, earned locally. Superintendents report that their
districts, and they personally, spend much time combating misinformation by the media,
politicians and others: they must often operate in an environment which is hostile to public
schools. Finally, superintendents often must communicate with, and educate, legislators
and other state officials about the local effects and consequences of reforms already
enacted or proposed.

In this environment, the superintendent stands at the intersection of the various
streams of communication between and among the state, the local board, the staff, the

general public, the media, supporters, critics and students. More than any other
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individual, the superintendent has the role responsibility to communicate with and educate
each of those groups, interpret their objectives and concerns, detect negative
consequences, counter misinformation, and serve as an honest broker among diverse
groups with conflicting values and objectives. It is the superintendent’s role that must
change with each day, each new mission, each public interest and each government
mandate. Communication must be develdped among all parties; trust must be generated
between the schools and the public, as well as between the schools and the legislature; and
information must be reported accurately to prevent damaging the communication and trust
already established. The bureaucratic zone of indifference must be eliminated. These
monumental tasks rest ultimately on the shoulders of the superintendent. Superintendents
must prepare for the unknown and make decisions for the unprecedented. It is these

responsibilities and pressures that define their ever-changing role.
Finan f

The focus of the study was a series of 208 individual school reform measures
enacted by the Michigan legislature or mandated by the governor, state superintendent or
state department of education between the years of 1969 and 1994. Forty-nine of those
reforms dealt with various aspects of finance reform including financial accounting, school
taxes, annual state aid legislation, lottery revenues for education, freedom of information
as it pertains to finances, the truth in taxation process, the Headlee tax limitation

amendment to the Michigan Constitution, computers of tomorrow, specific state aid
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incentive programs, professional development, social security and retirement obligations,
and financial penalties for non-compliance.

Of the 49 separate financial reforms enacted over the 25 years under study, the
most far-reaching of these was the legislative initiative and voter approval of Proposal A
in March 1994. Many finance reforms dealt with issues that were short-term or technical
in nature. Districts had to implement these changes, but they did not ‘stand out’ in the
memory of superintendents as issues which affected their role or the operation of their
district. But a smaller group of reforms, described below, did stand out and were often
mentioned during the interviews as examples of how finance reforms often needlessly and

expensively affected the operation of their districts.

Chart 4-2: Finance Reforms Frequently Cited by Superintendents

* PA 451 (1976) established a 24-digit accounting code for recording all district revenues
and expenditures. The purpose was to facilitate easy comparisons between buildings and
districts by item or function, and therefore promote fiscal accountability. It required
districts to invest heavily in equipment and training, requiring a two-year delay in
implementation, and still it caused the retirement of many school bookkeepers who were
unable to understand the new system.

Voter Referendum and PA 35 (1978), commonly called the Headlee amendment to the
Michigan Constitution. It limited school funding increases to the Consumer Price Index of
the previous year unless voters approved otherwise.

* PA 40 (1981) created the Michigan Lottery and allocated 45% of the proceeds to the
state school aid fund. During the campaign for adoption, and for years afterward, state
officials allowed the public to believe that the lottery proceeds were in addition to a
continuation of the previous level of general fund support for schools. In reality, there
was no increase in total state funding for schools; because as lottery monies went to
schools an identical amount of general fund money for schools was re-directed to other
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state departments (primarily corrections, when the number of state prisons increased from
eight to 37). Local school millages often failed because the public believed schools
enjoyed a windfall from the lottery and didn’t need as much local revenue. Local school
officials tried to explain what was actually happening, and repeatedly called on state
officials to confirm it to the public. However, over 10 years elapsed before any state
official would publicly confirm the public’s mis-perception.

* PA 5 (1982), the Truth-in-Taxation Act. As the Headlee amendment prevented schools
from receiving increases in excess of the Consumer Price Index, the Truth-in-Taxation act
prevented schools from receiving even the CPI amount of increase unless they went
through a public notice and hearing process (Week 1: notice of hearing; Week 2: public
hearing, and; Week 3: public setting of the millage rate) to justify their need for the CPI
increase. Failing that, the district was limited to collecting only the previous year’s actual
dollar limit and, from that amount, absorb the effects of inflation, . This legislation passed
during the severe Michigan recession, the annual inflation rate was 13-14%, the state
income tax was being raised, and some legislators privately conceded that Truth-in-
Taxation was meant to deflect to the local schools some of the ‘public heat’ being felt by
the legislature over taxes.

* PA 110 (1985) established the first financial incentives for local districts to adopt
curriculum reforms. It provided $28 per pupil for course offerings and graduation
requirements and $8.35 per pupil for K-3 class ratios under 1:25.

* PA 147 (1986) required the removal or containment of asbestos in public schools at
considerable expense. Concern arose when school custodians with 30 years of exposure
to boilers and crawl spaces developed asbestos-related cancers. Another, lesser, expense
was the requirement for lead-free plumbing in school buildings in PA 146 (1988).

* PA 171 (1989), the Computers of Tomorrow act, offered thousands of ‘free’ computers
to local schools to be purchased by the state over five years. The ‘fine print’ required the
locals to pick up the cost (out of their state aid) if the state reneged, but the public
pressure on local districts to participate, was enormous. The state defaulted after the first
year and the locals were forced to pay the final 80% (over four years). It was widely seen
as a third-term re-election ploy of Gov. Blanchard. (He lost.)

* PA 99 (1992) and PA 68 (1993) require a criminal records check for new employees,
which costs districts about $50 per submission and makes hiring conditional on the report
received six weeks later.

* PA 335 (1993) was a comprehensive package of reforms with over 70 elements.
Among those was the requirement to offer a breakfast program for eligible low income
children, and all children if possible, at district expense. It required additional food
service, clean-up and accounting services.



103

* PA 283 (1994) requires a progressive increase in school days and instruction hours over
the next 15 years (.ie., from 180 days to 210 days by 2010) without additional state
funding for this purpose.

It also introduced the ‘blended count’ (early October and the previous mid-February) for
computing state aid; a provision which helps declining-enrollment districts and hurts fast-
growing ones.

Background to Proposal A (1994)
Perhaps the most significant financial reform of all these was the change in the way

Michigan public schools are funded. Senate Bill 1 of 1993 abolished the Bursley State Aid
concept which had funded public schools for the past 21 years. When Michigan voters
adopted Proposal A in the spring of 1994, they shifted the basis for funding public schools
from an over-reliance on local property taxes and a below-average state income tax for a
system which reduced individual property taxes and increased the state sales tax. This
change concluded years of legislative gridlock and impotence over this issue; virtually
every member of the Michigan legislature agreed that the former system was inequitable
and needed changing - yet no reform plan could gain majority support. To appreciate just
how revolutionary Proposal A was for Michigan school finance, it’s helpful to briefly
review the previous school funding mechanisms.

In the late 1960's the revenue sources for supporting public schools were almost
evenly split between state and local taxes. Local property taxes produced 46.8% of
revenues, and 47.7% came from a 4% state sales tax and various excise taxes. The
remaining 5.5% of revenues came from federal funds which were usually earmarked for

special education or other compensatory programs. From the 1960s through 1978,



104

schools received a basic amount of revenue for each pupil and for certain categoricals such
as special education and transportation. Even then it was recognized that wealthy districts
produced substantial revenues from low millage rates on lﬁgh property values while poor
districts levied much higher millage rates on low property values and yet collected less
revenue per child. The result is another example of how the legislature operates in an
idealized world and local districts must operate in the real world. Therefore districts were
given the choice of two different formulas and they choose the one which was most
beneficial for them.

In 1973 the legislature passed the Bursley Equal Yield State Aid Plan; whereby
state aid was added to local millage revenue to produce a guaranteed minimum amount of
money per pupil. The formula was based on a sliding scale; so that a community which
voted a higher millage rate on local property was rewarded with increased state aid and an
increased minimum guarantee. The underlying premise was that any community which
taxed itself at a certain level (30 mills, for example) would have an identical amount of
revenue to spend on each student in those communities. The difference in how much local
revenue was raised by 30 mills in a poor district versus a rich district, was eliminated by
adding enough state dollars in the poor community to make total per pupil revenues the
same in both districts. While the concept was admirable, the formula never performed as
planned because there was never enough state funding to fully implement it, and nothing
prevented rich, education-conscious districts from taxing themselves at a millage rate

which was beyond the ability of poor districts.
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From 1978 through 1984 the state attempted to mitigate these differences by
guaranteeing a basic per pupil amount for all students (front-loading) in addition to the
millage rate ‘reward’ part of the formula.

In response to A Nation At Risk and other interest in state and local reform the
legislature began, in 1984, to attach financial incentives for the achievement of specific
reforms. Examples of this were incentives for graduation requirements, offering certain
high school curriculum choices, maintaining a low pupil-teacher ratio in grades K through
three, offering or expanding foreign language programs, etc. When incentives failed to
produce local reforms quickly enough to satisfy the state it began, in 1990, to levy
financial penalties on districts if they failed to institute certain reforms. Examples of these
were a loss of five percent of total school revenues for the failure to issue annual reports,
the failure to implement the strategic planning process, the failure of students to achieve
certain MEAP scores, etc. In the most extreme cases the state could take a local district
into receivership for its failure to implement state mandated reforms. At this point the
entire Bursley concept was rescinded by the legislature and replaced by the mechanisms of
the voter-approved Proposal A: six mills levied on all property (collected by the state), an
additional 18 mills levied on non-homestead property and collected locally, and a 2-cents-
per-dollar increase in the state sales tax. From these sources districts received a fixed
amount of revenue for each pupil membership. The per-pupil gap between rich and poor
districts ($4000+ in the first year of Proposal A) was designed to narrow each year by

giving the poorer districts greater annual increases.
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In this study, superintendents were asked several questions concerning the effect of
financial reforms on the superintendent’s role with finances and the actual financial
operation of the district They reported multiple effects on each. Superintendents must be
fiscally competent and responsible and they have to make Proposal A work in their
district. This means complying with many additional requirements with greatly reduced
funding. They must operate in an environment where they have less control, the state has
more, and there’s no predictability in budgeting. They have to negotiate benefits away
from employees, yet maintain labor peace. And they have to explain all these ramifications
to their school board and the public.

The operation of the district is affected by increasing the workload or staff in the
central office. Incentives and penalties require the district to spend funds in specific ways
- regardless of its own goals and objectives. Occasionally districts must spend on
‘politically correct’ issues (such as computers and criminal checks) of dubious educational
worth. Districts are occasionally penalized by state accounting procedures, even as they
attempt to comply with mandates. Required financial reports and public hearings use up
resources with no discernable gain in trust or support. But, financial accountability is
often used against districts by critics, and during millage campaigns.

There are only a few themes which emerge from the finance section concerning the
effect on the superintendent’s role. Perhaps this is because the superintendent’s role
regarding finance remains the same no matter what legislation or state aid formula is in
effect. In smaller districts the superintendent is probably also the chief financial officer of

the district. And even in larger districts that have a business manager/assistant
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superintendent for finance, etc., it is still the superintendent who is ultimately responsible
to the board and the community for the financial solvency of the district and the accuracy
of financial information.

Four major themes emerge from the superintendents’ responses: 1) Reform
measures greatly affect the degree of control local districts have over their own
operations; 2) The overall structure of the district is affected in that the day-to-day events
of the district and its employees are interrupted by these reform measures; 3) Reform
measures cause increased work for districts, but have little or no effect on citizens in the
surrounding community; and, 4) Reforms such as Proposal A affect not only the financial
structure of a district but also the public’s perception of that system.

The first major theme to emerge from the analysis is that reform measures greatly
affect the degree of control which local districts have over their operations. Many of the
effects on district operations are a result of Proposal A and its consequences.
Superintendents saw the shift from the old Bursley equal-yield state aid formula, with its
heavy reliance on local property taxes, to Proposal A’s almost total dependence on state
funding - now tied to so many mandates - as a loss of local control and an increase in state
control of local schools.

Breck (Farley) explained his perception of this state dependence: “I think the
legislature sets the agenda, more than ever before. And ce:jtainly the funding mechanism is
going to result in more and more of that. There is precious little local funding any more,
with the recent changes in the foundation. And as a result I think we’ll see more and more

of a state-directed education, as opposed to local initiatives and local authority.”
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Eastman agreed but did note one positive: “We’re going to get less from the city
of Buffalo and from our five township treasurers and theoretically our state aid is going to
be bigger. We’re going to have less control over it, but there may be a few more pennies
coming to the Buffalo kids.”

Wilson (Dumont) discussed the drastic change in funding sources: “Where local
districts across the state of Michigan, prior to Proposal A, had about a 50-50 blend of
local property taxes and state aid ... today in the state of Michigan most schools have
about 90% of their revenue coming from the state, and only 10% coming from local
sources. That’s important because now, basically, we’re at the mercy of the state. The
concern being ... what happens in a difficult year when revenues aren’t coming in at the
state level?”

A number of reforms forced districts to spend their revenues on issues which, for a
variety of reasons, became the politically correct thing to do. Many have nothing to do
with education or concern things districts were already quietly doing - but were publicly
seized by politicians. Examples:

*Asbestos removal. There was public hysteria when custodians working in the

same building for 30 to 40 years (in boiler rooms and above ceilings) developed

symptoms of lung cancer due to exposure to friable asbestos. (Asbestos is a

mineral whose molecules line up in a strand. When inhaled the strand can embed

itself in the mucus lining of the lung and fester.) The probability that a student
who spends perhaps three to six years in a school building (and not among the

pipes or boilers) would develop lung cancer, is low. Nevertheless federal and state
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governments mandated the removal or containment of all asbestos in schools.
Daley (Vernon Hills) questioned the real necessity of asbestos removal: “We
weren’t sure if the law was right or appropriate, and quite frankly I don’t think it
was right because I think we disturbed more asbestos than if we had left it alone.
But we asked the community in a millage issue to get the asbestos out of our
buildings. To get the inspections, which are expensive, and then to get that
asbestos that should be removed. And it was successful. I think it was a
boondoggle for a lot of commercial outfits, quite frankly, and so forth. But that’s

how we addressed it. It cost money, and it cost a lot of it.”

* Another mandate was the required breakfast program for low income students.
Winer (Van Horne) explained how this, too, was an additional expense: “We had
to restructure our food service, for example. We did have t§ hire an extra person
to come in the morning. And then of course there’s the clean-up afterwards. So

we bring our crews in a little bit earlier. So that’s increased expenses a little bit.”

* Another issue was computers. Districts had been buying computers as they could
afford them. But a governor and legislators facing re-election [in 1990] politically
coerced most districts to purchase ‘free’ computers - which ended up with districts
paying the final 80% of the cost. Halder (Braymer) discussed the program: “I
guess we had to admit that there is no ‘free lunch,’ and this gift package that we

were accepting may come with some strings ... although we didn’t want to admit it
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at the time. And the first year [which the state funded] was wonderful. However
then we realized that we were going to have to pay for it. I think we’re now in the
fifth year - maybe this is the last year of payment - and we’ll get out from under
that. It was a carrot that was hanging out there - that we’re still paying for.”
Breck (Farley) agreed: “We just finished paying off the computers. What a
bogus operation that was. We’re still paying for those computers that the
legislature promised us free years ago. So it’s their skeleton ... the ghost of the

Blanchard era that’s still around.”

*Another mandate is the annual report. There’s no question that districts have to
incur the costs of producing an annual report; the penalty for failure is a loss of 5%
of all state aid. Seymour (Forest City) mentioned how reality sets in regarding the
annual report: “In the early years some districts felt intimidated by this potential
penalty, and went to great expense to issue annual reports - until they realized that
most members of the public don’t care. One year we did a really slick little
brochure thing, and it cost us about $8,000. Now we use a piece of paper.”
Superintendents recognized that, under Proposal A, not only has the state become
the major source of funding but will exercise more control over local schools as the price
of that funding. This is the reverse side of the comments about the loss of local control, as
noted by Breck (Farley): “I think the legislature sets the agenda, more than ever before.
And certainly the funding mechanism is going to result in more and more of that. And as a

result I think we’ll see more and more of a state-directed education as opposed to local
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initiatives and local authority.”

Bowman (Landcaster) agreed that local control has been decreased: “I think the
most significant factor in the last few years is how we are funded. And the fact that we
are now a state-funded school system - regardless of what you name it ... whoever has the
gold has the power. And we have very little ability to control how much money we
receive as an individual district. We are only responsible, in essence, for controlling how
much we spend.”

Wilson (Dumont) noted how this state control has affected superintendents
personally: “Certainly the state has an influence on what we, as superintendents, do in
school districts. And it’s had a dramatic impact ... and one way they can impact what
you do, or how you look at an issue ... is by how they finance an issue. When they
prioritize a need and put dollars behind it - as superintendents, that becomes a high priority
for you. For one thing, they’ve identified it; for another, they’ve financed it. But certainly
they have an impact and they do direct, to some degree, our thoughts on education.”

So the first major finding concerning finance is that reform measures have greatly
affected the degree of control which districts now have over their operations. Reforms
often force districts to spend their revenues in response to the state’s idealized view of
schools rather than for any real financial or educational gain. Under Proposal A, not only
has the state become the major source of funding, but has used the new system as the
vehicle to advance the state’s agenda and exercise more control over local districts.

The second theme to emerge from the analysis is that the overall structure of the

district is affected in that the day-to-day events of the district and its employees are
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interrupted by these reform measures. An operational effect of the financial reforms that
superintendents discussed was the increased workload on the central office staff,
particularly in smaller districts that lacked much staff. Hill (De Soto) explained how this
effect was demonstrated in regard to his budget: “All this financial data that’s broken
down by building that has caused us to completely renovate our budget. Our budget here
now is probably twice the size, twice the number of pages and twice the number of line
items that it was a few years ago. It took a tremendous amount of time. I don’t think
anyone was thinking about - or probably no one has asked - how much time it took our
business office to gather that information.”

Steel (Washington Crossing) agreed that the financial issues in a district have
increased not only the workload of employees but the number of employees needed to
complete that workload: “Perhaps the superintendent at one time could be the
bookkeeper, and could handle the books, and could run the school district. Now, you not
only need a bookkeeper or an assistant superintendent for finances; you need someone
who is director of curriculum. I think the number of responsibilities has increased to such
an extent and the expertise you need in all of those areas - that it’s impossible for one
person or two people.”

Montrose (Lowden) had to make personnel cuts for financial reasons while coping
with the increased workload: | “There’s no question I'm losing control of my agenda and
my priorities, because making things happen is work you do with people. And over the
last several years, what I’ve lost ... and it’s been a combination of financial pressures ... in

terms of cutting back on a couple of administrators who were ... we had more help to
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meet the increased demands.”

Superintendents discussed ironic situations where, in the course of carrying out
many state reforms, local districts are penalized by accounting procedures implemented by
the state. Examples are:

*The blended count for pupil memberships. Stewart questioned the fairness of the

blended count: “Rockwell is a growing district ... always hurt by the blended

count. It doesn’t make any sense to a reasonably thinking logical person. Where
you cannot use the dollars on the current kids you have. The current count is the
way it should be. To go to a prior year count costs us literally over a million
dollars. Why didn’t they just leave it as a flat current year count rather than what
they did unless they didn’t have the monies to fund public education to begin

with?”

*Vocational education. Districts are encouraged to offer vocational opportunities
for students. In rural areas, these are often at ISDs or other districts a great
distance away. But in creating the opportunity for students, locals are penalized by
the state for the minutes the students spend riding the bus to the other school.

Van Horne (Winer) is one such rural area: “We’re a poor district and we need to
go to the career center to expose our kids to technology, and the latest way to
tune cars, and all that sort of stuff. That’s a half-hour trip, one way. On the ride
home, I’'m losing time on kids. It’s a ‘catch 22.” I can put a certified teacher on

the bus, [but] what I've picked up, gained back in state aid - I've now paid the
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teacher. I didn’t come out ahead at all, so our kids are being penalized a half-hour

from the career center ... but at the same time I don’t have the money to invest in

the career center stuff.”

*Schools of choice. The state has encouraged districts to allow students to move
freely to attend other districts. But the state only pays the foundation associated
with the poorer of the two districts - regardless of where the children are actually
educated. Winer explained how Van Homne is again the victim of financial
discrimination: “We’ll take an Ross kid - where they’re getting $5,000 per pupil -
and I’'m getting $4,700. [Ross receives $300 for simply allowing the student to

pass through their system on paper and attend Van Horne].

*Districts are required to do criminal background checks on teacher applicants.
Wilson (Dumont) questioned the importance of this requirement: “I think the
question becomes: Are they worth the cost? All those items carry a price tag and
the question becomes: Could you spend those dollars more effectively to serve
students in a different way? ... are we getting the payback for the dollars invested

in the program?”

Superintendents felt that the annual state aid increases of one to three percent
under Proposal A and the required increase in work hours and days would certainly affect

negotiations with employee groups accustomed to six to nine percent raises under the
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previous state aid/local millage system. However they differed on what that effect might
be.

Buth (Clear Lake) felt he was able to communicate successfully with his employee
groups: “I mean we basically said, ‘You get no raise because we don’t have any money
and no future of it. No way of ever getting the money. So if you want raises we need
more production. And besides we’ve got to add more days to the school year anyway by
legislation. So, for every day you add you get whatever that translates to a percentage
raise and that’s it. More production for wages.” And that really worked out well for us.
The union understood that.”

Hunsberger (Clayton) also saw the possibility of smoother negotiations for
management: “I think it’s going to make negotiations with our labor groups a lot easier
because there isn’t this perceived barrel of money that we always seem to have. They are
going to know now that we are going to get, you know, two percent or three percent or
whatever we get from the state. That’s it and that’s all the money we are going to be
having to be able to deal with. So, I think it’s going to make negotiations an easier task
for all of us administratively.”

Superintendents from wealthy districts, which will face restraints under Proposal
A, were especially aware of the need to exercise care in their future negotiations and
spending. McKenzie (Greenfield) explained what Proposal A meant to his district:
“Because essentially what [A] said was: ‘You’ll get a little bit of an increase every year. It

won’t be the same as inflation but that if you manage yourself carefully you should be able
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to stay in pretty good shape for the foreseeable future.’”

Whereas former out-of-formula districts relied on local millage rates for revenue,
Proposal A funding is totally tied to student memberships; It has the effect of making all
Michigan districts in-formula. Duffy (Northridge) discussed how this affected her
district’s operation: “That changed us because now we have to pay attention ... see, in the
past we were out of formula. We only had a certain amount of money anyway. It didn’t
matter if we had 9,000 kids, 8,000 kids, 10,000 kids. We had a certain amount of money.
Now, our money is dependent on which bodies are here. So now, operationally, we have
to be much more concerned about our fourth Friday [membership count] and so on. So,
yes, operationally that’s changed us.”

Lamb (Glastonbury): “And what’s going to happen to us - and what we saw this
year was ... and it’s not pleasant to contemplate ... is they are going to hold us back to the
cost of living, or less, while they catch the others up.”

Walls (Ottawa) worried about the restrictions of Proposal A: “Well it caused us
sort of to ... the word isn’t ‘panic,’ but it caught our attention for sure. Because we knew
that the Proposal really was going to restrict the amount of money that can go into the
schools, and restrict the local option for money to go into the schools. And that we
would, therefore, be restricted. ... it almost immobilized us for a while ... so Proposal A,
now, has not had a negative impact except hov'v we view what we can do, because we
think there’s not going to be money later on.”

In contrast to the above responses, superintendents from districts which had low

per pupil revenue before the passage of Proposal A, responded that the measure did ‘raise
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up’ low-revenue districts like theirs. This is the one instance among all finance reforms -
perhaps among all reforms in general - where superintendents clearly divided on the
answer to the question of Proposal A’s effect on the operation of their district. The
reason is obvious. Proposal A was enacted because there was a wide gap in per-pupil
revenue between wealthy and poor districts. And while the gap may eventually close in 20
years or so, it is still most evident in these early years after its passage. This is another
example of legislation enacted for an idealized world, which then fails to work at the local
(real) level.

Winer said: “It helped Van Horne out. Not a great deal; but it is helping us out.
I’m able to replace some things that have been let go for a number of years. So it has
helped us a little bit.”

Paquette agreed: “It was great for Grand View Schools. We were in-formula.
Out of 500 and some districts, we were ranked about 500th - 490th.”

Hill (De Soto) also saw benefits from Proposal A: “Well, Proposal A helped us a
bit because we were one of the poorer districts. So, last year we got a catch-up. We got
a little more funding. We got, golly, 5.5%, 5.6%, something like that. And we are getting
another little boost this year, but then we will be up over the $5,000 mark and so I’m not
sure what’s going to happen ...”

Proposal A was also beneficial for Lowden Schools. Montrose said: “Well,
initially Proposal A - we were one of the districts that benefited. So, for that first year we
got a nice little shot in the arm ... Proposal A is a positive for Lowden, because under the

old system we weren’t going to be getting any more millage. So, I like Proposal A.”
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Therefore, the second major finding concerning finance is that employees work is
often disrupted, and day-to-day events in the district are affected by reform measures.
The workload of the central office staff may be increased, particularly in smaller districts
that can ill afford additional employees. Ironically, districts are sometimes penalized
financially while trying to implement reforms because compliance with one provision
violates another . Superintendents felt that the financial restrictions of Proposal A would
affect employee negotiations, but the effect is yet unclear. Wealthy districts face a future
of restraint under Proposal A while poor districts have generally experienced some gain.
In future years, all districts must view finances as if they were ‘in-formula.’

The third major theme to emerge from the analysis is that reform measures have
caused increased work for districts, but have had little or no effect on the citizens in the
surrounding community. Significantly, however, superintendents don’t think that trust can
be legislated or enhanced by any of the reforms designed to promote more financial
openness and accountability, such as the Truth-in-Taxation law, public budget hearings
and the financial data in the annual report. This finding closely parallels the failure of
communications reforms which had the same objective. Breck (Farley) doesn’t believe
that these reforms have affected community trust one way or another: “I don’t think that
those initiatives have fostered more trust. I think there’s either trust or distrust in a local
district based upon the history of the district and how it’s handled its finances.” Daley
(Vemnon Hills) agreed: “I think, you know, either the districts or the people do, or don’t,
trust the financial management.” Speaking of hearings, McKenzie (Greenfield) said, “If

the credibility is there, people are comfortable with you: and if it’s not, they’re not going
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to show up whether it’s in the paper or not.”

Many superintendents remarked that financial mandates require them to publish
more documents and hold more hearings - with no apparent gain or effect from those
activities. Daley (Vernon Hills) observed that additional hearings and documents have no
effect either: “Nobody shows up ... literally nobody ... at our Truth-in-Taxation hearings.
Absolutely nobody. We publish our annual financial report in the local papers that are
designated by the board at their annual meeting. And nobody ever calls on those. No one.
I don’t know if anybody ever reads them, or anything like that.”

Hunsberger (Clayton): Publishing a financial statement [or] having a budget
hearing which, at best - unless you’re into something really controversial - if you have
more than six people, you’re lucky. I think we are going through the motions of
something that in reality doesn’t mean a lot.”

Garrison (East Burlington), too, sees little reaction from the community: “Based
on the experience in 12 years here - 12 open budget hearings - I don’t believe we have had
10 citizens come in 12 years. I have never had a phone call about the annual report that
we publish in the newspaper. Now, does that mean they aren’t read? I don’t know. But
that’s just a reality. It’s a big year if we have one citizen appear at a budget hearing.”

Despite the lack of public interest in financial reports and budget hearings in
normal times, superintendents report a different situation when citizens are critical or
when the district asks for a bond or millage election. Giammarco (Oswego) said: “I’ll tell
you when they look at that stuff. When they are mad at you and they want to find

something wrong. I just don’t think that the general public ... either they don’t understand
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it or they don’t care. Unless they want to find something wrong.”

Hill (De Soto) expressed dismay about how ignorant the public can be about
district finances: “I don’t think the regulations have resulted in a more informed electorate
or community. When you get into a situation where you have to ask for a millage, or you
have to ask for a bond issue or some financial issue that arises. Then you learn exactly
how little people actually do know about some very fundamental parts of school finance.”

Montrose (Lowden) doesn’t feel the financial information reforms have been
successful : Our business manager does all the preparation and gets all his charts and
information - and no one comes. We open public hearings and close a couple minutes
later. It is frustrating. And yet, you know as well as I do, that we have all those people
out there who are going to throw all those barbs about wasting money and so on. Those
reforms, if they were intended to tmiy inform the public, they haven’t accomplished
anything.”

The third finding concerning finance is that reform measures have had little or no
apparent effect on the citizens in the school districts. They have not affected public trust
because it cannot be legislated - it is earned and conferred locally. Districts are required to
hold more hearings and publish more documents, but citizens show little interest in these -
except perhaps as sources for criticism during bond or millage elections.

The fourth major theme to emerge from the analysis is that reforms such as
Proposal A affect not only the financial structure of a district but also the public’s
perception of that system. One of the elements of the superintendent’s role is that, over

and above their concern for their own district, they be ethically concerned about what is
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best for all children and all districts. The effect of Proposal A on a particular district
depended largely on the economic position of that district under the old state aid syétem.
Wealthy districts were now somewhat restrained by Proposal A, poor districts received
substantial gains, and districts at the in-/out-of -formula breakpoint were helped slightly.

It would be understandable to expect superintendents’ perspectives to be influenced by
how Proposal A treated their district. Yet superintendents representing the entire range of
districts were near unanimous in their support of the equity aspects of the reform.

Garrison (East Burlington) said: “Well, very frankly from a selfish point of view ...
it would have been fat city for us if we were still using the property tax. Now, from a
standpoint of equity, clearly the gap would have widened [without Proposal A].”

McKenzie (Greenfield): “Essentially what [Proposal A] said was: ... if we all live
long enough, other people will be brought up and the gap will be closed.”

Lamb (Glastonbury) recognized the fairness of Proposal A: “First, philosophically,
as a policy-maker ... the intent of Proposal A, of equal opportunity for everybody, equal
money - makes sense to me. And I have to support that.”

Walter (Spruce) was also supportive of the results of Proposal A: “I think
statewide, as a matter of public policy, that it was a very good move. The sales tax
increase was long overdue. Everybody pays that. We’ve lessened our reliance on the
property tax. More people are paying into the system. Statewide, I think it was very
positive.”

Superintendents lamented the unpredictability of budgeting under Proposal A.

Whereas the Bursley state aid formula was based on property taxes - a very stable basis -
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and some matching state aid, Proposal A relies heavily on state sales tax and hence the
Michigan economy. This has increased superintendents’ concern about the ability to plan
budgets with any predictability. Geyer (Griswold) worried about the dollars being there in
the future: “The thing that’s bothersome to me is the lack of predictability in terms of
funding. You know, we could probably ‘do’ with any funding formula, as long as you
could see out a year. I don’t think that’s too far to ask ... that with some security, that
these would be the dollars you’d have to work with. And you wouldn’t always have that
knot in your stomach that someone’s going to come along and club the feet out from
underneath you ...”

The longevity of Proposal A was another concern. Davidson (Justice) said: “My
only concern is that I don’t think it’s going to last. I think the thing is so under-funded
that the crisis is ... it’s just a matter of when, not if. Of course, that’s a typical
superintendent reaction. But I think the evidence might point toward that reaction.”

Wilson (Dumont) also expressed doubt that the state could deliver on the promised
increases: “... today in the state of Michigan most schools have about 90% of their
revenue coming from the state, and only 10% coming from local sources. That’s
important because now, basically, we’re at the mercy of the state. And what concerns us
is ... last year - the first year of Proposal A - we had a very hot, booming economy, and
the average increase in state aid was 3.1%. The concern being ... what happens in a
difficult year when the revenues aren’t coming in at the state level?”

Superintendents felt that many citizens misunderstood how Proposal A would

work and what it would accomplish. And to that extent people may have felt that the
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local superintendents had misled district voters; a trust issue. Giammarco (Oswego)
discussed the public misperceptions: “I think the problem is most people didn’t
understand what they were voting for. So now when we still go back for the 18 mills [on
non-residential property, which must be renewed periodically] people say ‘Well, I thought
you weren’t going to need millage?’ It’s like they made us look dishonest, and that’s
troublesome.”

Eastman related his effort to educate local voters: “We advised people in Buffalo,
before they voted, that it was a tax shift. That there was probably an overly-heavy
reliance on property tax in this state ... that we were paying more in property tax in
Michigan than most states did, and we were paying a lower sales tax than most states paid.
And so it was probably an appropriate shift. ... and yet the real position was: It’s not going
to really change much for the Buffalo schools. ... but for all intents and purposes, it was a
whole lot of bluster that was not going to fix the primary inequities in education in this
state.”

Many superintendents had mixed feelings about (even worthy) reforms tied to
incentives. Often the cost of funding a reform, and the additional incentive received, were
a financial ‘wash’; the districts implemented the reform simply to avoid the political
consequences of not implementing it. Daley (Vernon Hills) explained his district’s
response: “We had to do a little bit [of hiring] on the K-3 class size. Those were very
difficult days financially, and our class sizes were higher. So we hired a few teachers to

reduce class size.”
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Winer (Van Horne): “We’ll listen to Lansing and we’ll try to meet their demands.
And we’ll fall in line so that we don’t lose funding and be sure to get incentives A, B, C,
and D.” | |

Like Winer, Stewart (Rockwell) had to find ways to satisfy the state’s mandates:
“[We] have difficulty finding the revenues and the monies to do it - to carry the job out ...
you have to find ways to allocate dollars to meet all the demands that you want to be able
to meet and know you can’t, and to find creative ways to get the job done, I think that
really taxes one.”

Walls (Ottawa) recalled an incident which revealed how shallow parent loyalty
might be in hard times: “I had a really sobering experience about five years ago. I said
“You know, if we really were restricted and let’s just say we couldn’t offer so many
advanced placement courses, and we couldn’t have art, music and P.E. at the elementary
level. What do you think parents would do?’ [Parents] said: ‘They would be out of here
in a minute. They would go buy it [commercially or in another district]. They would get
it somewhere. They would not have any problem with that.’”

This is how superintendents felt about the financial reforms. i’roposal A was the
most significant reform. It helped poor districts and forced all districts, particularly
wealthy ones, to manage their spending carefully. Regardless of how it affected their own
districts, they supported its equitable objectives. And they think much of the public
misunderstood its consequences. Superintendents believe ‘A’ means a loss of local
control and increased state control, that it will affect negotiations and make budgeting

unpredictable. They believe that other reforms have increased the central office workload,
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influenced expenditures through incentives and penalties, and even punished compliant
districts through picayune accounting procedures. They think financial openness, for all
its effort and expense, has had little effect on the level of public information, trust or
support. But it is a useful tool for critics and opponents. The irony is that there is
suspicion at several levels: the way the legislature views the schools, the way the schools

view the legislature, and the way the public views them both.

Personnel Reforms

Again, the researcher’s purpose in the study was to determine the effect of state
school reforms on the role of the superintendent and the organizational structure and
operation of the local district. The researcher postulated that state actions have changed
the role of the superintendent and the structure of the local district. The focus of the study
was a series of 208 individual school reform measures enacted by the Michigan legislature
or mandated by the governor, state superintendent or state department of education
between the years of 1969 and 1994. Twenty-two of those reforms dealt with various
aspects of personnel reform including specific mandates to hire personnel such as special
education and substitute teachers; mandates to inform employees of such things as
hazardous chemicals in the workplace, the contents of personnel files, enhanced benefits
and revised probation and tenure requirements; teacher and administrator certification

requirements, criminal records and employee drug testing; mandated increases in staff
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development and instruction in such things as blood born pathogens, AIDS awareness and
prohibiting sexual harassment in the workplace.

Some of the 22 reforms concerning personnel were of limited scope, but
superintendents specifically discussed the following measures as ones that significantly

affected them or their districts.

Chart 4-3: Personnel Reforms Frequently Cited by Superintendents

* PA 397 (1977) permitted employees to know, review, and copy information in their
personnel files.

* PA 451 (1977) Significantly lowered the allowable caseloads of special education
teachers in several disability categories. This required the employment of many more
teachers just to serve the same special education population. The Michigan caseload limits
were lower than the Federal requirements of that time; the U.S. adopted the Michigan
standards two years later.

* PA 80 (1986) required school districts to inform employees of hazardous chemicals in
the workplace. In the same year, PA 147 (discussed earlier) required the same warnings
about asbestos.

* PA 72 (1986) required that substitute teachers employed for 120 or more days in a
single school year may immediately, and for the following school year, claim any vacant
full time teaching position for which they are certified. This permitted substitute teachers,
who are usually employed because of their ready availability and proximity, to obtain a
teaching position without going through a district’s normal screening and interviewing
process to select the best candidate. This legislation, heavily promoted by the MEA,
required districts to keep detailed records on the annual use of every substitute.

* PA 163 (1986) established the process for the initial state certification, and the
educational requirement for five-year renewals, of school administrators. Companion
legislation for periodic recertification of veteran teachers was defeated - again with heavy
MEA pressure. In the years since 1986, administrator certification has been switched
from mandatory to optional three times, although certificates are still issued by the state.

* PA 267 (1986) did require new teachers to pass basic skills and subject-area exams to
become certified - effective in 1991.
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* PA 503 (1988) permitted teachers to nullify subject-area certifications which they had
previously earned. Again with strong MEA backing, it protected teachers from being

assigned to subjects they had not taught for many years, or ever. For districts, it
somewhat limited the flexibility of administrators to make teacher assignments.

*PA 193 and 194 (1989) encouraged widespread school employee retirements by
providing 90% of health benefits, paid by the state, and an employee-paid enhanced
pension which increases by 3% annually. It was characterized as a school reform measure
because it would provide a painless way to remove thousands of ineffective teachers and
administrators from the public schools. In retrospect, it may have worked too well - also
retiring many highly-effective employees.

* PA 25 (1990) and PA 335 (1993) required districts to train employees to serve on site-
based decision-making and strategic planning committees. These two pieces of legislation,
with over 75 separate provisions, were responsible for a substantial increase in central
office workload and the hiring of additional administrative staff.

* PA 99 (1992) required a criminal records check of newly-hired employees.

* PA 59 (1993) extended new-teacher probationary periods from two to four years,
required individual teacher development plans and mentors, and 15 days of annual
inservice.

Many reforms simply required the hiring of additional personnel to achieve
compliance. For example, a number of mandatory special education laws lowered the
number of students that special education teachers could serve on their caseload. This
meant that for any fixed number of special education students, more teachers were
required under the new reforms than under the previous rules. When the rules allowed 25
students on each teacher's caseload, 500 special education students would require 20
special education teachers. When new laws such as PA 451 (1977) lowered the caseload
limit to 18 students per teacher, 28 teachers were now needed to teach the same 500

students. When the caseloads were further dropped to 10 students per teacher, a district
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would need 50 special education teachers to serve the same 500 students. These
mandates began with Public Act 451 of 1977 and were amended several times later.
Public Act 72 of 1986 required districts to immediately hire any substitute teachers who
had worked more than 10 days in a given school year. This meant that substitute teachers,
whose major attribute may have been their local availability as substitutes, now received
jobs without going through the elaborate screening, interviewing and hiring process that
most districts have established.

In some instances, mandates required districts to perform functions for which no
current employee was certified, trained or capable. Preparing annual reports, managing
at-risk students and mainstreaming special education students from specialized center
programs back to their home classrooms: all are examples in which school districts needed
new skills and attitudes which were not possessed by any current employee. In districts
which had severe financial constraints, the hardship of the reforms may have precluded
hiring additional employees, but rather loading all of the new work required by mandates
on existing employees - who already had full time responsibilities.

Four major themes emerged from the analysis: 1) State reforms have affected the
behavioral climate in that employees must accept change and transfoﬁn themselves; 2)
Reforms have caused districts to hire new employees that meet the requirements of this
‘transformation’ type person; 3) In addition to new hires, these reforms have significantly
increased the workload of existing employees, especially central office staff, and 4)

Management of personnel is the hardest task that superintendents have to perform.



129

The first major theme concerning personnel to emerge from the analysis is that
state reforms have affected the behavioral climate of the local district in that the employees
must accept change and be willing to transform themselves. Superintendents believe that
state mandates have required behavioral changes by employees at a faster rate than people
are prone to change; and it is now part of the superintendent’ role to manage this conflict.
Many of the state reforms have included timetables or deadlines which are quite short in
comparison to the normal response times of individuals and groups to change behavior.
And the failure to respond to the state by the set deadline can result in financial penalties
or other sanctions. It has now become part of the superintendent’s role to change
employee attitudes and behaviors within the timelines set by state mandates.

Buth (Clear Lake) explained some of the changes that need to occur: “That’s a
very difficult thing to do. Because people don’t change easily and they found something
that works. Techniques in the classroom. These are good teachers,. by the way, been
excellent for years. And now we are asking them to take on more and do things
differently. Now it’s technology. I’ve got teachers that are afraid to turn a computer on
and I'm spending $5 million to upgrade all the technology in the district and I’ve got
teachers who are scared to death of'it. ... technology has changed so rapidly and human
beings change so slowly. The gap is horrendous. So, we are going to buy the hardware,
but we’re going to spend a lot of money on the human aspect, too.”

Part of the problem is the resistance of employees, especially veterans, to accept
the fact that reform pressures are real and to accept the training being offered by districts.

Duffy (Northridge) expressed the frustration of trying to change the old ways of her
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employees: We would like to lobotomize most of them. We’re constantly trying to teach
old dogs new tricks. And you know how that goes. ... there were people who were
standing at the same pop stand selling the same stuff that they sold 30 years ago when the
consumers were very different. And we’ve tried so many ways to make these little, you
know, inside-out changes and just don’t have time for that anymore. We have to make a
formal frontal assault on some of our folks and say, ‘Here’s how we need to do business
around here.””

Paquette (Grand View) cited some of his programs to effect change: “We’ve done
team-building and training. We’ve changed even our bargaining process to a collaborative
process. We train our teams in that process. Team-building workshops for all our school-
improvement teams. Collaborative decision-making process. [We are] about 90%
successful, 10% not. You’re always going to have some people who move a lot slower ...
questioning it.”

Griswold has not been as successful. Geyer: “Well we really haven’t succeeded
very well in that. We have held out some carrots for them, in terms of opportunities for
training ... opportunities to do things with kids, on and off campus. We have not been
successful ...”

Lamb (Glastonbury): “We had to keep hammering that notion at people; change is
going to be here. You know, it’s like a train. You have a choice: get on, or get out of the
way. Because it’s coming and it’s not going to relent. [We] constantly make it clear that
we're seeking continual improvement around here - and that resting on your laurels ... the

status quo ... won’t get it.”
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So Glastonbury employees, like those everywhere, must accept change.

Many superintendents feel that the solution is to find more time and resources for
employee inservice experiences. They cite a number of successful programs that show
promise. Walls (Ottawa) noted the new requirements in his district: “I mean, technology
is now the big thing, so we provide lots of seminars for people to get involved with
technology. ...so I think what we do is provide the opportunities for growth among staff
members.”

Walter (Spruce) believes they must: “... do a better job of professional staff
development. Two or three days a year isn’t going to get it done. We had some summer
academies this summer ... summer institutes for teachers in August. We had one on
mastery learning. One on reality therapy. ... but I think we need to find ways to do a
better job with professional development, because if you can’t move the people out of
your system you’ve got to find some way for them to be retrained. Because a lot has
changed with these people who have been out [of college] for 25 years. A lot.”

Davidson (Justice) stressed the importance of training and development: “We
keep training them and we keep training them and we keep training them. We send them
to conferences on average of 20 days a year. And that does two things. One, it revitalizes
their personal spirit because they can get out and they are professionals. And two, they
get the training and it works. And I am committed to staff development. Otherwise you
can leave them in the classroom and let them burn out and do a bad job. And you’re not

serving the kids.”
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Other superintendents felt that it required something more than just more time on
task. They saw the need to instill their staffs with a new philosophy of service to the
educational customer - parents and students. Stewart described Rockwell’s
implementation: “We provide inservices on working with people and dealing with people.
Our philosophy is constantly brought before the staffs, regarding the importance that we
are a service organization. That we are here to serve the community, the people, the
parents, the students, the 70% that do not have kids in school. ... and all of us that are
associated and work with the public schools have got to be people-oriented and have got
to be willing to meet the needs and go the distance in helping people to be successful.”

Montrose explained Lowden’s philosophy: “And our emphasis for the last four or
five years has been cooperative teaching, team teaching and, of course, cooperative
learning as it relates to the students. ... our theme is ‘Every teacher is a counselor.” So all
of our staff members have been through our own effective instruction program. Most of
them have been through our student assistance program.” There’s another side to this
philosophy, as well: “Now kind of a variation of that is the ‘conflict resolution.” And we
put non-teachers through our - what we call our EIP program. And it’s all emphasis on
relationship with kids and teamwork together. Now, not everybody responds the same to
it. But that’s really been an emphasis on our whole approach to work together.”

Unfortunately, sometimes staff are unable or unwilling to change, or change fast
enough to meet the state’s requirements. It then becomes part of the superintendent’s role
to guide these veteran staff members into retirement for the greater good of the students

and district. Buth (Clear Lake) said: “I don’t want to lose good older teachers because of
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their fear of the changes so rapidly. And that’s happening. People are saying, ‘You know,
I love teaching; I just can’t do it anymore.’”

Hill (De Soto): “What we have offered them the opportunity for retraining. And
we have also offered some of them the opportunity for retirement. And some have taken
us up on retirement.”

Lamb (Glastonbury) discussed the urgency for veteran teachers to change: “We've
got old timers that don’t see that. Don’t believe that’s their mission. ‘I was hired to teach
calculus ... I was hired to teach U.S. History’. They haven’t bought into this idea that
you’re hired as a teacher of the whole person. And we’re trying to get rid of those guys
little by little. And they’re retiring. I've had people quietly throw in the towel and
announce their retirement. I know that it’s only because they’re looking around and
saying, ‘I don’t fit. At one time I called a lot of shots around here ... about having to have
standards and getting the bums out of here. But this movement the Qchools [now] have,
to save everybody and make all of them succeed ... hells bells, that doesn’t fit me. And
I’m a voice crying in the wilderness.” They call us two weeks after school’s out [in June]
and say, ‘By the way, I'm retiring.’ [He whispered] and a silent cheer goes up.”

Walter (from Spruce) sees the push for change from within: “Probably the
greatest pressure or the greatest force, really is from within the school district itself. The
school staff sees the need for change. And we’ve made a lot of changes in our district.
And we’ve had a lot of personnel changes in this district because ... you know, we have a
very lucrative early retirement incentive for people. And we bought a bunch of people

out. [If someone] said, ‘I need three years to retire. If someone will buy these three years,
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I’'m out of here.” We bought them, and they’re gone. We brought in new people, and the
new people coming in are a whole different breed.”

So the first finding concerning personnel is that the reforms have affected the
behavioral climate of the district in that employees must accept change and be willing to
transform themselves. It involves a combination of changing philosophy, employee
inservice and (unfortunately) sometimes retirement. In general, change is hardest for the
more veteran employees.

The second major theme to emerge from the analysis is that state reforms have
caused districts to hire new employees, and ones who meet the requirements of this
‘transformation’ type person. The sheer number of mandates and the additional labor
required to comply with them, has directly caused the hiring of new types of employees or
additional staff in existing categories. Farley was involved in this type of hiring. Breck:
“I think that the hiring of the Director of Instructional Services was really a direct
outcome of PA 25. I think there was such an overwhelming series of mandates that the
district - which probably was at a point, size-wise, that they should have seriously
considered a curriculum director - that became the straw that broke the proverbial camel’s
back. And so the response of the Farley district was to hire a curriculum director.”

Daley (Vernon Hills) mentioned two specific examples: “We are going to hire, a
week from today, Mrs. Penn from the Golden schools; and she is going to be our At-Risk
Coordinator. To handle the at-risk requirements.” And, concerning the K-3 pupil teacher
ratio incentive: “We had to [hire] a little bit on the K-3 class size. Those were very

difficult days financially, and our class sizes were higher. So we hired a few teachers to
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reduce class size.”

The problem, according to Barber (Clay) is the paperwork associated with
reforms: “I probably would not have a full time special ed director if it wasn’t for the
myriad of paperwork. I mean, that guy, it’s all he does.”

Paquette (Grand View) also lamented the overload of paperwork: “We [now]
have a full time language arts coordinator, and next year we’re going to have a math and
science coordinator. We didn’t have those before. It’s being driven by the collection of
data, and the proficiency test, and keeping track of students and try to help ...”

Paquette also mentioned a greater use of volunteers because of reforms: “We’ve
added volunteer coordinators; they are part time. When I came in the district we probably
had very few volunteers. Now we have hundreds ... that do mentoring and tutoring. All
being driven by the fact that MEAP is being monitored by the state and affects
accreditation.”

Additional support staff were sometimes required due to reforms. Winer (Van
Horne), discussing his new breakfast program, said: “We’ve had to restructure our
food services, for example. We did have to hire an extra person to come in, in the
morning ... and then, of course, there’s the clean up afterwards. So we had to bring our
crews in a little bit earlier. So that’s an increased expense ...”

The superintendent’s challenge in changing the behavior and attitudes of veteran
employees was discussed above. When districts have the opportunity to hire new certified
and support staff, superintendents look for candidates with those preferred behaviors and

attitudes. Giammarco (Oswego) described what she looks for when hiring new staff:
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“We look for teachers who have had some background on school improvement. With the
administrators, I hire a very different kind of administrator than I probably would [before]
because I don’t want to have to spend time training someone in the accreditation
requirements and the school improvement requirements and all of those kinds of
mandates. So we look for people who tend to have more experience in those things.”

Briscoe (Parkway) agreed: “I am looking for people who can give the
instructional strategies, who know the strategies to get at what I want done. ... we do look
for different persons we want to hire. We do look at different directions.”

Paquette (Grand View): “We’'re looking for a lot of team-based players. We
mostly try to find that in our interview process. We even do some LSI testing to find
people that score higher in collaboration.”

Geyer (Griswold) said that he looks for people who seek and enjoy change: “Well
certainly, I'm looking for people that are interested in being part of the change that is
taking place in education, and eager to work within the idea that things are changing at a
very rapid pace. And that they’re adaptable ... you know, you’re always looking for
somebody that has good relationships, and a positive outlook on life. Who would really
give kids the optimism and the good feelings about learning that you hope to get.”

Hill (De Soto) described every open position as: “... a very valuable commodity.
More so, I have to say, than I remember when I was hired. And more so than I remember
10 or 15 years ago when I began doing hiring. We are also looking for people who are
multiply-skilled people, much more than I recall in the past. I think we are pickier, much

more discerning.” He discussed the differences in today’s teachers: “I think that new
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teachers are expected to be proficient in many more areas. ... now it is also important to be
proficient in all sorts of instructional techniques that will be useful in the classroom. ... we
want someone who can move right in and be successful.”

Lamb (Glastonbury) expressed a detailed description of what he looks for: “We’re
looking for individuals that can convince us that they’re happy with themselves, I think.
You know, you can see that they like themselves ... a sense of mission about being an
educator ... that’s not starry-eyed ... but a sense that “this is a tough damn business to be
in.” If you’re going to be a good teacher, do you realize all the things you’re going to
have coming at you? All the people that you’re going to have to please? How difficult
it’s going to be to [serve] all these masters - including the state - which says ‘We’ve got to
mentor you and we’ve got to train you, and you’re going to be trying to stay a page ahead
of the kids and get your lessons done ... and you’ve got to get training and cooperative
learning, and we want you to understand learning styles ... and continuing to keep it on.
Are you ready for that?” And we’re looking for people who seem to understand that.

And are willing to step up and say, ‘Yeah, I have a mission about this and I know what
I’m getting into.”

Walls (Ottawa) agreed with Lamb: “Well we here are looking for people who
have the ability to facilitate things, as opposed to telling people how it ought to be done.
And to work with , cooperatively, people and try to say yes more than no.” Steel
(Washington Crossing): “I am looking at staff members who give children a positive
experience ... I think we have teachers who have the flexibility now to teach different

subject matter.”
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Stewart (Rockwell) sees the importance of communication skills: “I know that our
top priority is that we are a people business. Our greatest resource is our people. And we
have to have individuals who are ‘people’ people. They; in fact, can communicate well
with people whether they be students or adults. ... in fact, they have to be skilled at
communicating and working with other people. That’s a top priority.”

Montrose (Lowden) had a different priority: “What we are looking for is probably
... attitude would be number one. The same thing we’re telling kids. ... but the bottom line
now would be much more of an emphasis on attitude than we had before - positive
attitude, the ability to change, be a team player, team teaching.”

And so, the second finding concerning personnel is that districts look for different
skills and attitudes in applicants when they have the opportunity to hire; skills which will
facilitate compliance with the reforms. While the desired skills may differ between
districts, all are based on the ability of new employees to adapt to new ideas.

The third major theme to emerge from the analysis is that in addition to hiring new
employees, superintendents recognize the effect that reforms have had in putting more
work load on many district employees. Superintendents were asked who, if the district is
unable to hire additional staff, does all the work associated with required mandates?
Seymour (Forest City) said: *“The administrators take most of the hit.” Lamb
(Glastonbury) explained: “We delegate out to the principals. I mean, it falls on their
shoulders. And I think if you were looking for somebody whose plate really has been to

overflowing ... it would be the building principals.”
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Stewart (Rockwell) agreed with Seymour: “I think the level of administrators and
curriculum directors are dealing with most of those issues. I think the main weight or
responsibility falls upon administrators. And they are the ones who have to communicate
to the public some of the issues as well.”

The inability to hire additional employees not only increases the workload of
administrators; it falls on other employees at the building level. Halder (Braymer): “I
would say of all the areas that are in jeopardy, and yet the area that requires the greatest
amount of tracking, follow-up and particular attention is the personnel area. We have not
been able to bring on additional personnel. ... we have attempted to have our individual
building assume more of their site-based management opportunities. ... it’s kind of like we
pushed everything down, or some of these responsibilities down [to the building level].”

Daley (Vernon Hills) discussed the greater management requirements for
substitutes [so they don’t automatically become full time employees]: “And so we ask for
records on that and try to keep that situation monitored. We did not hire anybody, it was
just additional work [for existing empléye&s], more record keeping.”

Winer (Van Horne) represents the despair of many small, poor districts which have
no option to hire additional personnel: “What frustrates my people here is that [the state
is] asking for all this additional work. We don’t have department heads ... you know
there’s only two people in the social studies department ... and you need all this stuff done.
When are we going to have time to do it? And that’s what frustrates our people.”

Bowman (from Landcaster, another small district) agreed: “If you take the laws

concerning such things as ADA, Right-to-Know, bus driver drug testing and on and on -
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that impact our operation - is diverting already the limited amount of time of personnel in
a multitude of different directions that makes it much more complex in terms of
management.”

While compliance with reforms has increased the workload of current employees
at many levels, superintendents feel the greatest effect has been on central office
personnel. Breck (Farley) discussed this: “It’s a lot of work. We’re one of the [in-
be]’tweener’ districts that don’t have a personnel director, and so it falls on my shoulders
for the professional staff and on my assistant’s shoulders for the support staff. Soit’s
extra work in a district that doesn’t have a personnel director, and that’s obviously a
personnel function.”

Steel (Washington Crossing): The state asks us to process reforms ... it has to
come from central office bww;e we are held accountable.”

Two of the more recent reforms significantly increased the workload of central
office personnel. One required a state and federal criminal records check of all
prospective employees, and the other required random drug testing of bus drivers. More
than any other reforms, superintendents cited these measures as examples of legislation
with a noble purpose, that might be politically popular, but which could also raise concern
about children’s safety. Breck (Farley) related the public perception of the schools as
protectors of children: “I would suggest or submit that it’s an assurance to the public at
large that we’re not going to hire individuals who are sex offenders or child abusers. And
so from that standpoint I think it’s good stuff.” Daley (Vernon Hills): “As our society

changes, as drugs become more involved, as there are more people who attack children or
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hurt and abuse children and so forth, it’s probably somewhat reassuring to [the public] I
would think. ... it may be reassuring to those people. As you know, we’re all very
protective of our children. Particularly when they are young. Whether knowing that all
bus drivers are going to have random tests for alcohol and drug abuse ... it may be
reassuring to them.” And Garrison (East Burlington) agreed with the safety issue: “I
don’t think that will necessarily provide us public credibility, but I think in the kind of
society in which we live, those things were unfortunately necessary and I think should
continue. ... I think it’s a good personnel procedure now to check as carefully as you can
on the people that you hire to come in contact with children.”

But other superintendents felt that the criminal checks and drug screening would
be either ineffective, or send the opposite message. Barber (Clay) said: “I don’t think that
random testing is going to make the public any more secure putting their kids on the bus.”
Buth (Clear Lake) described how these reforms can result in negative publicity: “I would
say that it had the opposite effect, because once in a while you will uncover - and it seems
more so today - a bad employee. And that hits the newspaper and all of a sudden that’s
translated to ‘all the employees are bad or they have significant problem whether it be a
drug problem or whatever.”” And Gresham (Tuscarora ISD) agreed: “I don’t think it
causes the public to have more confidence in employees. As a matter of fact it may have a
reverse effect. Because if the suspicion is there and is brought to the public’s attention,
then it’s a bigger problem than it was before.”

The third finding about personnel is that, in additional to the need to hire new

personnel, superintendents recognize the effect that reforms have had in putting more
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workload on many existing personnel. It primarily falls heaviest on administrators at all
levels, and on all central office employees.

The fourth major theme to emerge from the analysis is that when superintendents
were asked what, among all the problems and work caused by school reforms, was the
hardest thing they had to deal with - they cited the ‘management of personnel.” Perhaps
because public education is such a personnel-intensive activity, the failures of personnel
weigh so heavily on superintendents. McKenzie (Greenfield) felt the first task is to
convince the skeptics: “...it’s the need to drive home to our staff, a highly-paid staff and a
staff that should be extremely proud of being here. ... I think convincing people that the
battle before us is going to require extra effort on all our parts. It’s tough, ... but still
there is a certain skepticism about why we really need to change.”

Giammarco (Oswego): “I often feel like a conductor in an orchestra or band and
... my role is really a facilitator to make things happen by working with people and using
other people. So, the key to me is getting all the pieces to work and play together. And
that takes up most of my time.”

Duffy (Northridge) expressed her difficulty in managing personnel: “The hardest
part for me is managing the duplicity in this organization. It’s the failure of people to be
accountable. The unwillingness of people to step up, and own, and do. That’s my biggest
struggle here.”

Seymour (Forest City) agreed: “Well, I think if I had to pick the one thing that
frustrates me or gnaws at me most often it’s ... well I will personalize it. It’s my inability

to get one or two employees to change. Because I absolutely think they should but
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somehow either they can’t or I can’t get them to.”

Finally, Lamb (Glastonbury) said:

The hardest thing has always been trying to respond to the customer for the

incompetency or misbehavior of somebody that works for you. And I’ve moved

away from being an apologist, like I think we used to feel we had to be when I was

a building principal. You know, ‘stick up for them at all costs.” Now I'm less

inclined to do that. I say, ‘We’ll get to bottom of it, but frankly, from what you’ve

told me, that’s not something I can defend until I hear something different.’ ... I

find myself still answering for people who do little. Who are hurtful to kids. I hate

to have to do that.

This was the view of superintendents concerning personnel reforms. The reforms
affected the role of the superintendent by requiring he or she to change the behavior and
attitude of veteran staff, within set timelines, to avoid penalties. Reforms required them to
look for different qualities in newly-hired employees. Districts were required to hire
additional employees to cope with the requirements of compliance or, if unable to afford
that, to increase the workload of existing employees. That workload falls on many
existing employees, but heaviest on administrators and central office personnel. Finally,
superintendents cite personnel management as the most difficult task they perform.

The finding that personnel mandates have caused few changes in the
superintendent’s role, appears to make sense. Regardless of the period of time or the
existence of mandates, superintendents have always had the role responsibility to manage
personnel, and to draw out from that personnel the performance and behaviors required by
the times. However, there is arguably one new element in the superintendent’s role

concerning personnel which has been caused by state reforms. That deals with the need to

transform veteran staff, who are too young to retire, to conform to reform requirements.
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General Administration Reforms

Again, the researcher’s purpose in the study was to determine the effect of state
school reforms on the role of the superintendent and the organizational structure and
operation of the local district. The researcher postulated that state actions have changed
the role of the superintendent and the structure of the local district. The focus of the study
was a series of 208 individual school reform measures enacted by the Michigan legislature
or mandated by the Governor, state superintendent or state department of education
between the years of 1969 and 1994. Thirty-nine of those reforms dealt with various
aspects of general administration of the district including specific mandates concerning
student and employee rights, immunization and health screening, safety issues, school
calendar, student and employee record keeping, weapons in schools, corporal punishment,
accountability and performance standards, diplomas, portfolios, dual credit, professional
development, tenure changes, certification, criminal records checks, sexual harassment,
breakfast programs, charter schools, consortia agreements, retirement, suspension and
expulsion, and grade changes. Many of the 39 reforms dealt with single issues or were
limited in scope, but superintendents discussed the following measures as those which

significantly affected them or the operation of their districts.

Chart 4-4: General Administration Reforms Frequently Cited by Superintendents

*PA 147 (1986) and PA 51 (1993) required the containment or removal of asbestos from
schools and then only under certain conditions.
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*PA 128 (1987) required all 560 Michigan school districts to file an annual report on the
amount of public funds spend on cars and/or chauffeurs for Board Members - a situation
existing only in the Detroit district.

*PA 521 (1988) prohibited corporal punishment or discomfort of students under any
circumstances. After the arrest of several teachers and athletic coaches the law was
modified by PA 6 (1992).

*PA 335 (1993) required pupil performance standards, site-based decision-making,
student portfolios, state-endorsed diplomas, additional MEAP testing, professional
development processes, breakfast programs and consortia agreements.

*PA 59 (1993) requires individual development plans, mentor teachers and four-year
probationary periods for new teachers.

*PA 362 (1993) permits the creation of charter schools under a wide variety of conditions.
*PA 283 (1994) requires a progressive annual increase in days and hours of pupil
instruction until the year 2010.

Three major themes which emerged from the analysis are: 1) Superintendents see
no continuity or plan to the manner in which state reforms are mandated; 2) State
mandates have provoked the question of who really controls and directs the operation of
the local district and whether the education of students is still the primary motivation
behind that direction; and, 3) State mandates have ultimately affected the role of the
superintendent, creating more work and dissatisfaction.

The first major theme to emerge from the analysis was that superintendents feel
that state reforms are mandated without any apparent continuity or reference to an overall
plan. Halder (Braymer) made reference to how reforms fluctuate with each legislative
session: “I’'m sensiqg so much that the pendulum tends to go all the way from one

extreme to another before it reaches some semblance of order. Maybe it’s the ‘chaos
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theory’ - that out of this chaos will come some kind of order.”

Hales (Cambridge) noted that it’s not only a problem caused by the work of the
legislature; a change of governors or state board members can produce the same shifts in
policy:

We can never, or rarely, get things on an even keel because the persons who are

calling the influential shots for us are continuously changing. I think that’s the

biggest problem. If you look at our governor, the members of the state school
board, our state superintendent and the more recently elected Clark Durant, and
overnight a totally new agenda comes out of the state school board. I’m not
saying necessarily that agenda is good or bad, it is just that it changed overnight
because of one election. Lack of continuity, long-range planning.

Hunsberger (Clayton) discussed how disruptive this phenomenon is to the people
in local schools who are trying to comply with mandates: “I mean we have been changing
the course. Every year, every two years, we are changing the course. So, therefore,
we’re having to constantly shift gears and we have no continuity for neither the kids, nor
for the teachers and principals and the other educational administrators, to be able to
structure a program to meet an end result.”

And Giammarco (Oswego) noted the irony that the state stresses accountability by
local districts while passing reforms which lack both thought and measurement:

My point is that the way these things are coming down as mandates are not

thought through; they do not have goals in place, they don’t have a method of

measurement for any of that. All of the things we do and have been told to do -
are not occurring at the state level. So, I do not think that any of these things,

because of their haphazardness, will have an impact on what’s happening in
schools. Not at all.

Buth (Clear Lake) described the state’s tendency to waffle on enforcing reforms:

“Of course they change their mind all the time, too. Once they want you to change the
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state’s mandates so you just routinely do what they want you to do and then they say ‘Oh
no, these are only suggestions.” The next minute ‘We don’t want them as mandates.”

Winer (Van Horne) discussed how the state’s flip-flops send the wrong message to
teachers: “Teachers are saying, ‘Why do it? The state’s only going to change it again.’
And I think that’s evident right now. They’re talking about core curriculum ... ‘Ok, we’ll
pull it back. And we think you should be doing these things ... but we’re going to let you
decide.” And they’re [teachers] saying ‘What did we tell you?’”

Lamb (Glastonbury) expressed the futility felt by many superintendents: “I’ve
become fatalistic, I guess, about the fact that I know they’re going to come at us, year
after year, with ‘change this, change that’. ... but, looking at the state board right now ...
flying off in one direction ... totally in opposition to what the business community and the
legislators have done, gives you a good example of what we have to deal with.”

Walter (Spruce) said:

We’ve been to the point with the legislature where we’re trying to stay at least ...

not one step ahead of them, because I don’t think we can always ... but try to stay

up with, you know, what they’re planning to do. I think about stuff like the

MEAP test and who are you going to test on MEAP. First they said you had to

test all the limited English proficiency and special education students. And then

they’re saying you didn’t have to. ... that kind of stuff. They’ve gone flip-flop. ...
they definitely change the rules. And my response to that is pretty simple. That ...
just tell me what the new rules are and we’ll play by those rules. ... there’s no sense
in reminiscing or whining about what we should have or didn’t happen, or what it
was in the past. So I think there are new rules and we have to adjust to them.

And Bowman (Landcaster) said:

The issue that is most disconcerting is the fact that those guidelines continue to

change. And in so many ways you feel like you have wasted time and resources
that are hard to re-garner that every other year, i.e., accreditation. There are many
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schools, including ourselves, that began to gear up for what was considered to be

the accreditation standards of 1992-93, and suddenly they’re jerked and we go in

anotl‘ier direction. And staff feels like, ‘Gee, why should we start again; we wasted
our time once.’

So the first finding regarding general administration reforms is that superintendents
see no continuity or planning behind many reforms. Many can’t be measured for
effectiveness. Any significant change among the major educational policy makers in
Lansing almost certainly means a change - or reversal - of reforms. The frequent changes
send the message to local districts that reforms are based more on politics than on
educational improvement. Local compliance may become a matter of futility and
resignation, rather than belief in and support of the reforms.

The second major theme to emerge from the analysis is that state mandates have
provoked the question as to who really controls and directs the local district and whether
the education of students is still the primary motivation behind that direction. Because of
state mandates, superintendents express some doubt or confusion about who they really
work for.

Sensing the restriction, Daley (Vernon Hills) said: “There are so many things that
have to be answered and responded to. I don’t know who I'm working for, though. I
mean, the state is mandating these things and ... we’re so controlled [that] by the time you
get done negotiating with the unions and the state mandates and the state laws - there’s
very little flexibility allowed or available.”

Hill (De Soto) agreed: “More and more, nearly every decision one would like to

make as a superintendent is restricted by rules or parameters or regulations. ...coming
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from the state department of education, some coming from legal requirements. ...” And so
did Steel (Washington Crossing): “I think the demands are much more ... a lot of
demands put on us. And it’s by the state, I think. The demands are not local.” And Walls
(Ottawa) said, “I think we are more regulated, without question. And we have to always
be responding to demands from the state to do things that we hadn’t, in the past, been
required to do ...”

Boards and superintendents differ in the degree to which they become resigned to
the transfer of control. Winer (Van Horne) discussed his board’s feeling of victimization:
“They sense that Lansing is trying to jam stuff down our throats. They also sense ... that
Lansing would like to close Van Horne. They have the feeling that ... they don’t know
what Beal City did to John Engler for him to be against small school districts; but some of
the things that are coming down out of Lansing are putting us in a real crimp.”

In contrast, Geyer (Griswold) and some other superintendents still express a sense
of resistance to the growing state control: “I don’t feel any compunction to be responsive
to the state board, or the state legislature. ... we don’t always feel compelled to live with
the spirit of what they’re doing ... unless it fits in with our mission ... “

Finally, Walter (Spruce) spoke the opinion of many superintendents: “The fight or
the battle - if there was one - about local control ... has been lost. There is no local
control. It’s a joke. It’s a friggin’ joke ... the state is calling the shots. Rightly ... wrongly
... it doesn’t matter what I think. We’ve lost the battle over local control.”

Another point is that local districts must now take direction from state officials

who do not understand education, do not understand the local consequences of sloppy
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legislation, or who want to discredit public schools. McKenzie (Greenfield) said: “What
annoys me is that I dislike having to deal with people who have no interest in us
succeeding. ... now we’re dealing with people who have no interest in improving the
system. They’re interested in destroying the system and creating something quite
different, for whatever motives.”

Giammarco (Oswego) talked about fighting a legislative bill that would’ve harmed
her district - because legislators apparently could not foresee the educational consequence.
“So now I have to go back, write letters to the legislators, send faxes, go to meetings, etc.,
in order to get the language changed again ... you don’t know how much time and energy
that has taken from what I should be doing here. And that is the rule, not the exception,

today with what is happening at the state level.”

Duffy (Northridge) said:

I think, by and large, the state has their head up their butt. Because they are not
educators. They don’t even know what they’re doing. If the legislature spent as
much time looking at their own business as they do ours, we would be in better
shape. I have absolutely no confidence in the state or any faith in them or any
respect for them when it comes to the educational enterprise. None whatsoever. ...
I only have so much energy to spend and I want to spend it where I'm going to
make the biggest impact. And running around Lansing and talking to these people
is not making any impact as far as I can see.

Eastman (Buffalo) echoed the same frustration:

I think it makes me angry more than anything ... that someone who doesn’t know
anything about education, doesn’t know anything about teachers, doesn’t seem to
know anything about dealing with people ... is going to impose something from

Lansing on the basis of politics. As long as we make decisions in education based
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on what’s politically expedient rather than what’s good for kids - then we’re going

to have some problems ... I think that the whole reform movement, the whole

reform concept, is so incompetent.

Bowman (Landcaster) agreed: “It seems like so many of these reforms are coming
at us - not based on the best research. And that’s scary. It’s just someone’s political
agenda, rather than what'’s really going to improve education for kids. And that’s pretty
scary. Because it means that [when] the next politician comes along - we’re going in
another direction.”

Davidson (Justice) felt that state control was simply a natural consequence of the
political process: “The politicians are making the laws. One should expect that they are
political and one should expect that they are designed to further the goals of those people
in office. So it’s not something you should naively protest. Rather accept that they’re
going to happen and deal with it.”

Montrose (Lowden) raised another issue - a sense that input from superintendents
is largely ignored when reforms are still in the planning stage: “Why I have the problem
with state reforms and what the state has done ... was that the).r did not have enough
respect ... I think they didn’t properly respect the school administrators as knowing what
they’re talking about. And too often they want to dismiss what I see as our good advice
... as ‘why, you just don’t want it to happen.” What it really is ... is we know what we’re

talking about from, you know, day-to-day business.”
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Thus, the second finding from the analysis is that state mandates have been
accompanied by a real or perceived shift in control of the local district. Superintendents
question who they actually work for; they sense that it’s the state educational bureaucracy;
and that troubles them because they doubt the sincerity, expertise and motives of that
bureaucracy. Some superintendents accept the shift in control as a fact of political life,
some appear to resist, but all agree that it’s happening. And they think reforms would
work better if they had been consulted.

The third major theme to emerge from the analysis is that state mandates have
ultimately affected the role of the local superintendent, creating more work and
dissatisfaction. For one thing, superintendents equate state mandates to being ‘more
paperwork.” Barber (Clay) said: “The paperwork is just phenomenal with school
improvement. I mean just ridiculous. The state department of education is the one loose
cannon in this whole thing. And it’s going to be wild and wooly. ... you know when you
look at mandates, I equate mandates with increased paperwork. That’s it.”

Buth (Clear Lake) agreed - and doubts that they’re read: “The reports have grown
every year. The sad part is I’'m convinced no one ever reads them. You turn them in and
sometimes if you don’t turn one in, they may forget and even ask for it again. But even if
you do turn them in, there’s no one left in the state department to read them. It’s just
silliness.” Duffy (Northridge) told this anecdote about ‘testing’ the paperwork
requirements:

One day I said to the assistant superintendent, ‘Suppose we don’t fill any of this

stuff out. What do you think will happen?’ He said, ‘Well they might take our
money away.’ I said, ‘Well, let’s just not fill it out and see.” So we didn’t. We
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just didn’t fill things out. And nothing happened, nothing happened. Oh,
eventually, they caught up with us, or they came and said, ‘You know, you’re
outside of the [deadline].” And I looked at them and said, ‘Look, that’s a lot of
baloney. We are following the spirit of the thing. Do you want these kids to get
an education or do you want to worry about this [deficiency] over here.’ ... my
feeling about this state is that they’ve got about one and a half people working in
the state department anymore. They are not a threat.
Several superintendents discussed the frustration being experienced by them and
other administrators. Seymour (Forest City) said:
While I don’t agree with all that the state has done, I have to tell you that I don’t
fight it. We do our forms and reports accurately ... I'm not going to throw away
any form that we have to do. And the forms that we turn in are accurate and
timely. But I’m not going to worry about - and I simply don’t worry about - and I
don’t pass on to frustrate other people, some of these things which are really

educationally meaningless. And I think it has frustrated superintendents and
administrators all over the state.

And Walls (Ottawa) said, “I think the frustration of the mandate business and the
legal issues, are just incredible. And we do spend a lot of time on that.”

Winer (Van Homne) discussed the special impact on smaller districts. “My
administrators are more frustrated ... because they’re saying: ‘Here’s another thing to
come down ... we only have three administrators in the district ... 700-some kids ... [yet]
have the same requirements as a Class A district ... the same amount of paperwork to kick
out ... how are we going to do it all?” We can’t do it. ... the things that have been
required of us in terms of paperwork, and proof that we’ve done that, as been time-
consuming. And maybe not needed.”

In addition to the increased paperwork, it’s become more difficult for

superintendents to supervise their districts. Briscoe (Parkway) said: “ ... when you talk
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about all these mandates, you know and I know a superintendent really can’t have his
finger on all these things. But we must now have our finger on a hell of a lot more things
than we ever had to have our fingers on before. Because the final accountability ... that’s
your responsibility. I mean it doesn’t make any difference what the circumstances were.
It’s your responsibility.”

Another point is that mandates have made the superintendent’s position more
difficult and less desirable. Hales (Cambridge) said: “I think that we see an every-
decreasing number of people interested in being administrators. They look at that
complexity compounded by the public abuse that is injected into our lives and there’s no
question it is more complex. Far less rewarding.”

Giammarco (Oswego) said that the state’s activity has “... demoralized our
profession. It has made me angry which ... I have never been angry before. I find myself
wanting to be defensive, which is not a behavior that I would ever say about myself. But
I’m also at a point now where we need to stand up and stop taking a back seat to whoever
wants to impose something on us. I think that I’m angry at my colleagues for being
intimidated by all of these things.”

Hill (De Soto) discussed how the state mandates have restricted the
su;;etintendent’s role: “I think the job turns out to be one where you have to think of all
the reasons why you can’t do something, and be able to eliminate all those before you can
actually go forward ... I feel my job is to figure out how we can do what we ought to be

doing here, with a minimal amount of disruption because of state reform regulations.”
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Finally, Wilson (Dumont) said, “... the rules, regulations or hoops that we have to
g0 through as the administrative leader of the district ... are just overwhelming. And I
think that it has worsened in the eight years that I have been superintendent. And
certainly, over the long haul, I'm sure that’s the case.”

In summary, superintendents feel that the state mandates have affected their role in
several ways. There is a significant increase in compliance reporting and other paperwork
- and significant doubt that it’s being read. They feel that it’s more difficult to supervise a
district; they (and other administrators) feel increasingly frustrated. There is a widely-held
belief that the superintendent position has become less rewarding and less desirable. It’s
another manifestation of the gap between the idealism of the state education bureaucracy

and the reality of trying to implement reforms in the real world.

Curriculum Reforms

The purpose of the study was to determine the effect of state school reforms on
the role of the superintendent and the organizational structure and operation of the local
district. The researcher postulated that state actions have affected the role of the
superintendent and the structure of the local district. The focus of the study was a series
of 208 individual school reform measures enacted by the Michigan legislature or mandated
by the governor, state superintendent or state department of education between the years

of 1969 and 1994. Eighty-five of those reforms dealt with various aspects of curriculum
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reform including specific mandates concerning MEAP testing, common goals of
education, vocational and special education, bilingual programs, gifted and talented
programs, alternatives for expectant mothers and teenage parents, foreign language credit,
AIDS and HIV education, appealing student grades, computers, dispute resolution,
student portfolios, state-endorsed diplomas, gender equity, core curriculum, at-risk
students, early elementary initiatives, adult education, sex education, credit by testing, dual
HS/college enrollment, disability accommodation in assessment, and multi-cultural
education.

Many of the 85 reforms dealt with single issues or were of limited scope.
However, superintendents specifically discussed the following measures as ones which

significantly affected them or their districts.

Chart 4-5: Curriculum Reforms Frequently Cited by Superintendents

*Michigan Educational Assessment Program (MEAP) (1968) inaugurated the statewide
testing of all public school students in grades 4, 7, and 10 in math and language arts.
Norm-referenced from 1969 to 1971, and criterion-referenced after 1971. In later years,
other subjects and grades were added. Designed to aid students and teachers to identify
deficiencies in learning, it came to be misused as a comparison between districts.

*PA 451 (1977) made special education mandatory in Michigan with stricter standards
than the Federal requirements.

* A Blueprint for Action (1984) was Michigan’s response to the federal A Nation at Risk
report of 1983. It contained four areas of recommendations: 1) Improving learning; 2)
Creating a learning environment; 3) Strengthing the profession; and, 4) Delivering
educational services.
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*Goals 2000 - Deliver the Dream (1988) was a follow-up to A Blueprint for Action. It
contained incentives and recommendations for core curriculum, school improvement
plans, pre-school, employability skills, curriculum, communicable disease policy and
technology.

*PA 171 (1989) also called the Computers of Tomorrow act. A state program to provide
thousands of free computers to Michigan classrooms over a five-year period. (After

funding the first year the state defaulted and local districts had the final 80% deducted
from their state aid payments.)

*PA 25 (1990) was (at that time) the largest package of school reforms. It required each
district and building to develop a mission statement, continuous 3-5 year goals and
committees to make building-level decisions; develop a core curriculum, a high school
proficiency exam, portfolios and state-endorsed diplomas; pursue state-endorsed school
accreditation and publish annual reports.

*PA 335, 336 & 339 (1993) contained over 70 separate reform provisions, eclipsing PA
25. It added details to many PA 25 initiatives; required 3-5 year school improvement
plans and gender equity; a core academic curriculum at elementary, middle and high
school; accreditation; provision for at-risk and early elementary students; new criteria for

adult education, communicable disease and sex education instruction; portfolios beginning
in the 8th grade; and making the MEAP more difficult.

The analysis of the data concerning curriculum reforms was organized differently
than it was for communications, finance, personnel and general administration reforms.
Whereas reforms in those areas usually tended to ‘stand alone,’ the curriculum reforms are
almost always inter-related. For example, the reforms concerning core curriculum,
graduation requirements, dual credit, accreditation, proficiency tests, testing out for credit,
MEAP testing and endorsed diplomas - are all interconnected. That’s how
superintendents saw them, and it was important to capture that perception as it appeared
in their responses. Therefore, the analysis of curriculum reforms progressed from the total

perceptions of one superintendent to the next, etc.
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The major theme to emerge from the analysis is that State efforts have made
district organizations more specialized, hierarchical, and universalistic as well as more
diverse, diffuse and inclusive. State efforts have increased district complexity, given
superintendents more things to do, more people to hire and account for, and less purview
to direct either the things being done or the people doing them. This part will examine
how this phenomenon has affected the area of curriculum.

In 1992, the state passed PA 25, which was the state’s school improvement
package. In Braymer, Michigan, PA 25 fit in with ongoing plans for site based
management. On the other hand, PA 25 forced the lowering of class sizes in K-3, and
without additional funds, the district had to increase class sizes in grades four and five. As
Halder (Braymer) explained, she uses the state reforms as a crutch ... “We’re mandated to
do X, Y, and Z so we can’t do A, B, and C. Sometimes that may work to our advantage,
other times it may work against some of the things we’re trying to do.”

Curriculum reforms become the center of discourse; what people talk about.
Halder (Braymer) talked about the stress these acts cause because no one is sure what’s
going on. In Braymer, it’s “ ... how can we incorporate 335 and 336 into PA 25 ... itfs
an evolving communication process. Well, I thought we had PA 25 in place. And now
we come up with 338 and 339 and how do we incorporate all these.”

Farley hired a curriculum director as a result of PA 25, and the superintendent
(Breck) saw PA 25 as positive because it gave him ammunition with the board. Breck
likened PA 25 requirements to North Central Association requirements which he used to

get what he wanted for his school when he was a principal. And he doesn’t mind when his
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special education director tells him all the time, “This is the law, you have to do it.” Breck
thinks the reforms are good, because they are telling the district to do what they have to
do. He agrees, “There’s more to do and we’re better for it.” Breck doesn’t mind that he
has to spend so much time with the curriculum director because he just has to know ‘this
stuff,” which, according to him, superintendents did not know before the state forced them
to.

Daley (Vernon Hills) had to hire extra teachers for K-3 classes as PA 25 required.
They handled the other requirements without more personnel. Special education is a
strain on resources with more people being identified al the time. And Daley worries
about the people in Lansing, with their rules and expectations “... that students cannot
make or meet and they’re going to create an endangered or abused specie ... there’s a
percentage (of students) that cannot and local districts can better adjust to those
students.”

Hales (Cambridge) used the interview to blast the state board for not
understanding what he, and they, were supposed to be doing, but on the matter of
curriculum he was tired of the changes, in PA 25 to 338 and 339, toward and away from
accreditation, saying that the testing programs were inadvertently designed to make school
districts look foolish. The ever-changing legislature was responsible for the ever-changing
positions they took. And “... our state superintendent and the more recently elected Clark
Durant and overnight a totally new agenda comes out of the state school board ... lack of
continuity ... lack of long range planning.” He continued: “There are so many ... there’re

certain ones that are beneficial but the greater issue is the volume of reforms ... to me it is
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not the individual items, it is the sheer number and the inability to keep track of them let
alone understand, implement and monitor them.”

Hales was also upset that the MEAP “... was designed for one purpose but then
used to report on the comparison of schools. I think that is an illustration of, not by
design but in effect, it has been very detrimental for kids.” Hales also thinks that the state
is only requiring what would be done anyway and believes that the state is wasting the
efforts of ...“a great number of people who are spending a great number of hours doing
things that are not important in the community or documenting what they were already
doing, or doing it in a different way to comply with the regulations and ... the area of
curriculum has been the one that ironically has caused the greatest drain of people’s time
away from curriculum and instruction.”

Hunsberger (Clayton), speaking of the MEAP and the portfolio and the proficiency
test says: “I mean we have been changing the course; we are having to constantly shift
gears and we have no continuity for either the kids or for the teachers and principals and
their administrators to be able to structure a program to meet an end result.”

Hunsberger also thinks that people distrust bureaucracies, all institutions, “... and
most people don’t pay much attention to sch§ols beyond their kids’ earliest years, but the
open meetings reforms have given the zealots, those people who have been traditionally
anti-school, more ways to get back at us and pick at our skin.” He is skeptical of the
curricular reforms. “To me the jury is still out whether portfolios are going to do it,

whether accredited diplomas are going to do it, whether or not MEAP tests are really
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going to lead to accountability ... I want to see longitudinally what’s going to happen.”

Garrison (East Burlington) is skeptical of mandates. He says in response to
whether the curriculum mandates are going to produce a better student: “I don’t think so.
I don’t believe so. The only positive effects that I can see occurring are that it will shore
up minimums. I’m not sure over the long haul that these are going to bring about better
students ...”

And he doubts whether “... meeting the needs of a test and meeting the needs of
the students comes into conflict. On the other hand, the public pressure for our students
to do well comparatively becomes an issue ... I'm not sure the generation of standards at
the state level is in the best interest of the students.” He is equally skeptical about the use
of reports. “... I don’t object to standards reforms. To the degree that we are needlessly
expending energy to write reports which, by their very numbers, will not be read seems to
me to be wasted energy. If we do these reports which are going to go unread, what is the
value?” And he believes that in the long run, the reforms will ‘shore up the minimums’ but
in the long haul will not bring about better students.

McKenzie (Greenfield) thinks that the legislature always assumes that no one was
doing anything before the law, but in affluent communities, like his,

we were doing all these things. And you resent that you annual report has to look

different because someone has decided it has to be that way ... and we’re running a

summer program for 160 kids who we have high risk students. We should have

been doing that all along but we’re doing it because we want to address some
things that have shown up on the MEAP. But I would like to think we would have

been smart enough regardless of whether we have to. And in that way the state
has been on course with the district.
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He also thinks that the state should leave the high achieving districts alone and
concentrate on where the needs are. “They tend to micro manage and they tried in their
legislation to be too precise. And they end up creating this cumbersome reporting
mechanism.”
McKenzie has concerns about the lack of planning for the core curriculum

[13

mandate: “... take the core curriculum, how many years now is it and we still don’t know
what the requirement and the debate is still going on.” Is it a mandated core curriculum or
is it an advisory core curriculum? Has it had an effect? I don’t know, he admitted,
although “... what we have now, as opposed to the old MEAP which was a kill and drill
exercise, is something that does measure some things that are pretty important.”

Then he gave an example of an unintended effect.

One of the big residential developers, Herman Frankel, who’s got a big new

project in West Bloomfield, published a brochure for his subdivision. MEAP

scores from five surrounding districts with the headline, “We cared enough to
choose the very best.” Bull puckey! He cared enough to get the property near the
lake so that he could get to sell half million dollar houses. And to hold up Walled

Lake and Farmington and Novi and whoever else as being somehow inferior to

West Bloomfield is the ultimate bastardization of that process.

Superintendents express resentment at the intrusion, at the time being expended in
pursuit of state designated ends, skepticism about the state’s intent or the state’s wisdom,
some modest admiration for the new tests and for the fact that they know some good
things, and in Breck’s case, that they help the dialogue in the district. More
superintendents will say that the test and mandates help them do what they want to do

anyway. They resent the politics, but these people understand politics so they don’t get
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too upset about politics; overall the reactions to the curricular reforms are not serious, and
there’s some gratitude that the state is putting out an agenda that helps the
superintendents. Some resent that the new tests are being misused. There’s not much
evidence that they changed the role of the superintendent; that they did make things more
bureaucratic, is without question.

Giammarco (Oswego) says that today’s superintendent better know about
curriculum, that’s being attacked. Curriculum is frustrating. “It’s like we are dancing to
the tune that somebody is playing in Lansing and the tune changes all the time. And it’s
whoever is in a position of power to impose it on us that has made me very angry. And in
some cases I feel I am working for the state.”

She likes the school improvement mandate and approves of PA 25 and admits to
hiring people with experience in curriculum. About teacher certification, she says:

For instance right now, they’re talking about eliminating teacher certification ...

they want to get non-teacher types in the classroom to share with teachers and kids

so they are going to learn more. Well, that to me is a nice activity, but how will
eliminating teacher certification impact student learning? In other words, you’re
lowering your standards. So if the goal is that kids are going to learn more or
learn something in the content area, eliminating teacher certification is the way to
go about it. My point is the way these things are coming through as mandates
have not been thought through.

Barber (Clay) says, “We got into school improvement before it was mandated.
And I think we were better then. And once it became mandated, it’s now management by
checklist. Particularly from the state department. Getting our school improvement plan in

... we’re just doing our annual report right now. There’s a lot of ‘just get the damned

thing in’ you know?”
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And he thinks that his assistant for curriculum “... has been the driving force,
focusing on what we teach and the extent to which kids are learning ...” Otherwise, he
feels no pressure from state or community for reforms.

On how he will react to the mandates: “You know I go down and look at a
mandate. I don’t fight them anymore. I spend a lot of time implementing their mandates
and never have time to sit back and decide what it is that we really want. On cases like
this, we’ll huddle up with the principals and implement the darn things. We don’t fight
them.” He said also that the elementary schools were easy to move, the high schools
much more difficult, the middle school, in between. And he likes the curriculum reforms.

I think, among reforms, curriculum is the one that holds our feet to the fire. I hope

they don’t back off on this, but I think they are going to. Knowing the way we are

- the emphasis will wane. They’re tough tests; until a local district can come up

with a better set of objectives, I think we should support the state ones. The

group I worry about is the non-college bound. They’re not going to get through
the proficiency tests. I'm a science major and I had a heck of a time with that
science test. It’s tough, tough, tough. They’re not going to get through it; there’s
no way in hell they’re going to get through it.

On the other hand, the site-based decision making is less effective just because
staffs divide, then turn to the principal, to make the decision. As far as the governor’s
report card, he says: “I was on a pilot committee here in Genessee County and we spent
an awful lot of time gathering data for the governors report card and there’s nobody out
there that is interested. I can dial now on the Internet and find out more about the Holly
and Clay schools than I want to.”

Buth (Clear Lake) says that the changes have been minimal. “Basically, it’s still

run by the superintendent and board ... I walk in the elementary classroom; basically it’s
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the same classroom I saw 30 years ago. The teacher does the job. The curriculum is
upgraded and the textbooks and some of the resources [are different] but basically it’s the
teacher doing the job in the classroom everyday.”

“And I look at PA 25 and all those mandates, while I think many of them are good,
I don’t think they changed the course of education. They are not the same thing as a new
agenda, not like the charter schools.” And he repeated that the tests do a lot of harm to
the less able kids who are in trouble and don’t know what to do with the prospect of
failure.

Superintendents express an admission that the state is in charge, a skepticism about
the worth of the efforts, some discouragement about the apparent ineptness by the state,
an admission that the state curricular has changed their role and some disagreement as to
whether they have changed the kids and another admission that they have not changed the
teachers. Clearly, they don’t respect the state people as educators. They refer to
themselves as educators, the state as hinderers or bureaucrats or outsiders. They don’t see
us all as pulling the same cart. As Duffy (Northridge) said, “They are not educators, they
don’t even know what they are doing. I have absolutely no confidence in the state or any
faith in them or any respect for them when it comes to education. None whatsoever.”

But the mandates help the dialogue; they put the superintendent in the curricular dialogue,
they control the discourse, the superintendents who want to change have the mandates as
helpers.

Duffy (Northridge and formerly in California), told the funny story about

California where she didn’t fill out the paper work ...



166

... my feeling about this ...state is they got about one and a half people working in
the state department. They are not a threat. I’m more concerned about the
direction of Clark Durant and who they are going to bring in [to the state
superintendent’s position] but I don’t spend much time on that because I know
that if we continue to work on things here in the district, that’s what matters. I
don’t have my head in the sand, but I have so much energy to spend and I want to
spend it here ... I'm not trying to be naive but they [the state people] are not the
major players in my world.

Yeah, the MEAP had an effect. It doesn’t affect who we hire but it does have an

effect on how we approach our task. Prior to my arrival, we were just blowing

MEAP off and I came and said, “Look, it’s pedagogically flawed and it’s kind of

stupid, but that’s our report card. We have to do a better job.” So I think that

MEAP and the new finance law are the only two things that have had any impact

on us.

As to the core curriculum, she is glad they dumped it because “... we’re going to
do it anyway ... and now we can do it without their excessive stupid regulations that don’t
make any sense.” They all refer to PA 25 as school improvement and she thinks that
school improvement, PA 25, is a good thing. But Duffy is skeptical. “I don’t think you
can tie any of the state reforms to higher achievement. Achievement is about teachers and
kids and classrooms and I don’t think any of the state reforms have helped us change the
teaching learning process.”

Briscoe (Parkway) admitted that when PA 25 came in, he and his assistant
superintendent took another district’s annual report and copied it verbatim, knowing the
state would not read it anyway. Briscoe sees that the state reforms haven’t changed

anything as evidenced by the fact that the high MEAP districts are still the high MEAP

districts and the low MEAP districts are still the low MEAP districts. He doesn’t see
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systemic reform; he sees systemic reaction. “There has been no movement from the
bottom toward the top; you can’t legislate good education.” And the state, rather than
promoting cooperation, is promoting competition. Now they’re saying: “Not only will
we make you competitors to go after these crumbs, we will say, ‘If you don’t make it we
will penalize you by 5% from your grant.” Now don’t you know that if I had some
schools in that category, I would say, ‘Goddamn it, cheat, we are talking 5%. Answer the
test yourself.’”

And ...

When I get up there with people I respect, and I know are about systemic change

and they say, ‘Here is what we are doing;” Vernon Hills for instance, we are

copying Vernon Hills’ language arts curriculum because we think it is good. And
when I called and said, ‘Can I use it?’ he said, ‘Sure, go on, what do we care?’ So
the changes superintendents make come from people like you and me working
together. We react to the state but we interact and change with our comrades.

As to the specific benefits of PA 25, he says, “It’s made parents aware that
somebody is going to give a report card of the school system. We can look and see how
schools are. I can’t deny that it has caused a higher awareness among some people ... and
in some cases that leads to change ... so I think from that perspective, it has had some
impact.”

And Briscoe thinks the MEAP is positive because it makes him examine
classrooms one by one, and

... it causes a greater degree of focusing ... in many districts, the district is

standardized by the fact that the kids are standardized in their experiences and

intelligence. Here I have to make sure what’s going on in the fourth grade in one
class is going on in other classes. So part of what the core curriculum affords me
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is the opportunity to do that, the direction. So I think that tougher MEAP

requirements for the diploma will impact particularly in the next two or three

years. Because now I tell ninth and eighth graders, ‘You got to pass that MEAP.’

And I hear them talking about it. So I think that the core curriculum and the

changes in the MEAP will impact education, particularly in districts like mine, so

yes, I think it will be very positive.”

Donald Paquette of Grand View says that the curricular changes have fallen on the
assistant superintendent for curriculum. “It has changed his whole agenda and it’s had an
impact on principals, more so than on the superintendent.” He talked about the increased
number of volunteers to help the kids pass the MEAP. “When I came to the district, we
had a few volunteers; now we have hundreds that do the monitoring and tutoring; all being
driven by the fact that MEAP is being monitored by the state and affects accreditation.
Whether it’s good or bad, we pay attention to it.”

He also said, “I’m idealistic enough to believe that some of those [curricular]
reforms were necessary and were going to be helpful. The fear is the over-emphasis on
rote learning and so-called basic skills to understanding what is a basic skill. Whereas
maybe the future is going to require more of a problem solver - a creative student.” And

...today, when we do a curricular project, it involved a ton of people; parents ... it

can require visitations, doing literature reviews and research. Twenty years ago

we just took the state curriculum and adopted it. Or bringing in a couple of
textbook companies and asking a committee of teachers to look it over ... in two
or three weeks ... that’s their science program.

Eastman (Buffalo) says:

We always had site based management because we don’t have an assistant for
curriculum. We’ve only a part-time special education person and 11% of our kids
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are identified; we’re sparsely administered and a lot of new ideas we kind of
sneered at because we’re already doing them and successfully. We could give
lessons on site-based management and open enrollment. “But has it changed life
here? Idon’t know. We think we are doing a great job with the top kids, [citing a
Buffalo student on his way to sophomore status at Princeton] but little with the
more difficult kids. (Referring to MEAP) ... the kids who are failing it before are
going to be further from passing it.

And referring to what is coming from Lansing:

Oh it makes me more angry than anything. That someone who doesn’t know
anything about education, doesn’t know anything about teachers, doesn’t know
anything about dealing with people, is going to impose something from Lansing on
the basis of politics; as long as we make decisions in education based on what’s
politically expedient rather than what’s good for kids, then we’re going to have
some problems ...

And on reforms in general:
It’s clear to me that the people who are in power, the people who run for school
boards, and the people who are in the legislature who rely on the same powerful
people for re-election, do not want change. They like the fact that they can send
children, the well scrubbed, to public schools, have them cared for ... that their
kids are going to get pretty much of a traditional sort of instruction in what they
need to be successful in college. They’ve always gotten that from us.
Then he goes on to say that if “... we were really serious about reform we would not be
sending more money to Forest Hills which has passed 98% of the MEAP for the last
zillion years, and less to Buffalo which has a very high proportion of very difficult-to-teach

kids.”

Winer (Van Horne):

The pressure is not to go through and revamp the curriculum. We’re doing those
things not because the state is saying so, but we’ve just redone our outcomes.
And we’re working with Adrian [schools] on our assessment piece because we
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think it’s important to know where we’re going. It’s definitely not coming from
the community and should the state say, ‘We don’t need any of that stuff,” we’re
going to continue to do it. But I think the pressure is coming from the state.

At the time he was interviewed he was trying to pass a bond issue for computers
and said:

... the community does not think we need technology, we don’t need the Internet.
And we say that our kids should be exposed to the same resources, information
that every other kid in the state is exposed to. You want them to leave Van
Home, and get employment, they’re going to need to compete with those kids.
And they ... the board, sense the control that Lansing is trying to jam down our
throats, they also sense that Lansing wants to close Van Horne. They don’t know
what Beal City did to John Engler for him to be against small school districts but
some things that are coming down are putting us in a real crimp. ... and some of
the things that are coming - PA 25 and some of those things. There’s no doubt we
needed to do some of those things. Some of them were good. I don’t dispute
that. The annual report is not necessary ... we’re wasting a lot of man hours
putting those things together. Is it a good use of resources? I think not. But it
does give us some data. We can see some trends over the years ... I’m trying to
turn negatives into positives. What can we get out of this? How can we use this
information? But my administrators are more frustrated than the board. They’re
saying, ‘Here’s another thing coming down ... we have only three administrators,
700 kids and we have the same amount of paperwork as a Class A district. How
are we going to do it all?’

We assigned three counselors to look after portfolios; that’s a hard job because the
kids don’t take it seriously, because nobody’s asking for it yet. But we’re talking
in terms of curriculum ... where are we going to implement that? Is it going to be
English? What do you do with seniors? Not all seniors take English. Do you
switch to government because all seniors take government? ... and in some things
we’ve said, ‘This is more important than your English curriculum.” And of course
teachers say, ‘What do you want me to throw out?” We want you to ask: ‘What
are the important things we should be doing?’

Geyer (Griswold), speaking of state rules: “We try really to take that all with a
grain of salt and comply with the law. When they pass legislation that requires that

reports be submitted, we always get them in but we don’t feel compelled to live with the
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spirit of what they are doing ... unless it fits with our mission ...”

And on curricular requirements ... “My colleague in the other office in here is
called the director of special services. And he does all the compliance stuff. We have a
big notebook - has all of our school improvement and all of our compliance stuffin it. In
each building we have about the same people doing everything. That’s one advantage of
being small ... is that you’ve got site-based teams, and they do everything; they do
improvement ... so you have a core of people taking care of these things.”

One who does the work ... the administrative staff is taking the hit. We’ve got a
great staff in terms of working on the core curriculum ... they aligning the
curriculum with the core curriculum and testing and every year our test results are
going up nicely ... so we rely on staff to help on in those areas that relate to
instruction. ... more time, I remember in the 1980's we would have a floating in-
service day ... and we’ve have a heck of a time creating a good enough program so
that people would feel like it was a day well spent. Now we have five professional
development days plus stuff going on in release time before and after school. High
school staff meet for 45 minutes before school every day on different things.
They’re cooperating with each other like they never have before. ... so as I say, I
can’t be negative on reforms. ... although some of the things in 335 are not
relevant to what we’re doing.

Overall he’s positive about the curricular changes ... speaking to the way the state does it,
get people from around the state and bring them together ...

So I think you have a pretty good representation of the thinking that ought to be in
the core curriculum. ... my only frustration with that process is to keep the target
still long enough so that people can start hitting it, before you change it. On the
old MEAP, our kids were scoring in the 90th percentile. Then they change it (the
test) and it shoots down to 40 or 30. And you work your way back up, and still
you don’t have more than 60 or 70 achieving the objectives ... and you’re saying
those are essential objectives and you should be in the 90's ... so that’s been a
bothersome thing for me. ... you just wonder if you’re ever going to get to the
bottom quartile. I mean some people just can’t understand the concept. Business
people I talk to have a hard time understanding that you’re going to have half the
kids below average ... you have some kids out there who are two deviations below
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the mean and they can’t understand that they can’t be brilliant people and excellent
workers.

Hill (De Soto superintendent) has

... witnessed a tremendous increase in the regulation of public schools, starting
with PA 25 ... and ... I think the state ought to set high expectations, that districts
working hard with their students can meet them and the stand out of the way and
let the districts decide how to get there. Hold them accountable. Go ahead and
put the stuff in the paper every year so that we see how we are doing because that
does create some pressure within districts to figure out how to get improved
performance. And I think we are better off than we were 25 years ago because we
are being forced to look at performance.

Hill, on portfolios ... “If you don’t have businesses and universities asking for the

stuff, it really makes the impact negligible.”

Seymour (Forest City) says that 90% of his kids go to college and “... if you

[sup’t] want to leave here in a hurry, let those MEAP scores drop or the number of kids

going to college drop.” .

And he has created no new positions to deal with 25, 335, 336 and 339. None.

The administrators take most of the hit ... he thinks also that the state is trying to make the

schools look bad because they have decided, a priority, that schools are bad ... the state

has passed a lot of policies ... annual reports and those sorts of things ... which at their

base sound OK but they have not changed education a bit. They are not what education is

about.

Lamb (Glastonbury) says that he approves of the curricular changes.

I believe that by trying to identify what skills kids need to be competitive globally
that we’ve raised the ante for ourselves. I think over time that we will see that we
will align out curriculum ... this scattered curriculum that we have ... that we will
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realize that you have only so much of this time to use. And you're going to have

to use it to get those skills and understandings ... so in that regard, I’m not

opposed to what has happened. So I’ve been an advocate of some standards to
shoot at. Because then I know how to align the curriculum. It’s not an easy job
but that’s where I would stand.

As for the governor’s report card, “You can read it. I have boxes of them, we use
them as door stops.” But no one ever asks for them. “But this high turnover ... with
people coming and going ... they do shop school districts ... mostly upwardly mobile
people. We get that all the time. They come in here and they’ve been to other districts ...
and they have the MEAP scores and annual reports ... that stuff.”

Walls (Ottawa) ... “My view is that most of that is absorbed at the administration
level and impacts the teachers in some ways. Like the MEAP; you have to close down the
classroom and issue the MEAP ... just a procedural kind of thing. But most of the
educational reform and changes are pretty silent. They just sort of occur.” Speaking of
mandates ..."I think the frustration of the mandate business and the legal issues are just
incredible. And I don’t know that parents see that at all. People who come to central
office are stunned with the time we spend with attorneys ... they have no idea the amount

of ... we have to always be referring back.”

And the effect of reforms will be to cause instruction to become more focused.
And some things that teachers are doing now may not be done anymore. Because
what’s counted, I mean what gets tested, gets counted. The thing that disturbs me
about those proficiency tests is the people who put them together are the people
who are in the discipline. So they lack a balance about what it’s all about. They
get so involved in their own discipline that they forget what it is all about. I have
been through curriculum study after curriculum study and if one were to meet with
any faculty ... there’s not enough time for social studies ... we don’t do enough
math ... we need more foreign language ... there’s never enough of whatever ... it’s
such a narrow gage that they are looking at. As to the MEAP, it didn’t change
what was taught but it did change when it was taught.
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And Walls worries about the tests becoming a filter that limits a child’s
possibilities. And he worries about 335 and 339 because what is important shifts so
quickly. ”We may be measuring things that are not that important, and making big
decisions about students’ lives based on what is not important. ... what bothers me about
this testing business is that we think we know ... I don’t know of a reform that I just sat up
and said, ‘Oh my gosh,’ but I try to facilitate it ...”

Steel (Washington Crossing): “You know a lot of curriculum would not have
taken place without the state. We would still be teaching the way we did 20 years ago.
We are not doing that now. I see it is good to be driven by the state, driven by the
administration, and then it is filtered down. Yes, I see it as positive.”

About the state board hearing in Grand Rapids:

... and there were some that were against the state cbre curriculum.. And here you

had educators who screamed about the state core curriculum mandate two years

ago. And now we are defending it saying ‘We need this.” And why? Because the
impetus to change the process and get our staff members off square one was
incredible. Our curriculum never would have changed if it had not been for that.

(Talking about a building in which he placed several new teachers) ... and I would

not let anyone in that building unless they had an early childhood endorsement.

We put five new teachers ... I would not let anyone transfer in ... And they all had

early childhood endorsements. Now we have a non-graded second and third grade

and the changes that are taking place in that building are phenomenal. We have an
early-fours program over there now and PPI and it’s quite an elementary center.

And part of that is the impetus of the state saying ‘You need to change.” And we

have.

Carl Walter, Superintendent in Spruce, says he is very involved in curriculum - one

of the breed of superintendents that have come in the last 10 years who ask, “How do we
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improve teaching and learning?” - spends one day a week in buildings, and serves on the
strategic planning committee. Of PA 25, he says,

It is by far the most significant piece of legislation affecting public schools in the
last 25 years ... in terms of improving it. The whole idea of school improvement,
how can any person say ... I don’t want to be involved in school improvement ...
hey ... if you’re not improving, you’re declining. And a lot of people bellyache and
complain but you know, not everything that has come through has been
detrimental. I think a lot of it is long overdue. That’s my view.

And what have we done in the last 10 years?

We have articulated and sequenced our curriculum. We’ve developed academic
standards in the core curriculum. And we’ve brought our K-12 strategic planning
committee and you sign up for it and it includes everyone. And you know what?
People have gotten to know each other in the buildings and there’s been a lot of K-
12 discussion of core curriculum ... and then we have four core curriculum areas ...
and then technology of course is part of core ... and we have communications ...
and we have a facilities and finance committee and we have a portfolio ... because
of that initiative ... the fight has been lost. There is no local control. It’s a joke.
The battle over local control has been lost. The state is calling the shots, rightly or
wrongly. We’ve lost the battle for local control and we’ve lost it for a lot of
different reasons. And for any local board of education to think they control a lot
of anything ... I don’t think so.

He agreed that he is a “branch manager for the state” ... and in response about the
core curriculum and the MEAP, is it going to produce a better student, more effective
teacher, pleased parent?

... I’d say yes to all three. I’ll tell you why. MEAP has brought a focus that we
did not have before. Our scores have improved drastically because the board
makes it a critical issue that we improve MEAP, we have paid attention to it, it’s
made teachers more aware and it has increased parents’ confidence in the school
because people see that we are improving ... and I tell the staff ... the higher the
expectations, the higher the results ... it’s what the kids can do ... so I think those
things are very positive.
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The colleges and universities have really improved their teacher prep programs.

Michigan State is one example ... they have improved their programming and made

greater criteria to be getting into schools of education much higher. And I’ll tell

you one thing, we are turning out better people than we did. With all due respect
to those of us who came in 25 years ago, today there is a higher quality ...

Stewart (Rockwell), who believes that A Nation at Risk built an awareness that
there is a problem but “... the issue is being more politicized than it is a real issue. The
public schools in the last 10-12 years have made tremendous progress but we’re still being
used as scapegoats by our governor and others to keep the fires burning ... they are almost
like demagogue in using that issue ...”

And in response to a question about PA 25, 335, 336 and 339: “I think the people
that assume the greatest responsibilities are those that deal with instruction and
curriculum; principals, curriculum directors, ... but I think that only the level of
administrators and directors are dealing with most of those issues now because they (the
issues) are changing every week almost ...”

And referring to the legislature ... ”The high school proficiency test - oh my gosh -
they just don’t seem to think through and base their decisions on research ... they just
want to push reform, reform, reform without thinking anything through. And the main
weight of responsibilities falls upon administrators, certainly ...”

And in response to a question about what a superintendent, from 20 years ago,
would notice as different if coming back today... “Well, I think they would see emphasis

placed on instruction. They would see the inordinate number of reforms that have to be

filed.”
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I think the core curriculum is a good idea when it comes to helping school districts
that may not have had a systematic objective-based curriculum to begin with. In
our district, we have an instructional program, K-12, that is based on performance
objectives and so forth, it ... mandates that come from the state ... I know that my
visceral reaction to some of these mandates is, ‘This is the stupidest thing I've ever
seen. We’re not going to do this.’ And there are some things I don’t pay a lot of
attention to, but having said that ... the bigger mandates, like PA 25, we look at it
and say ... you know there are some real possibilities that we could use this to
make some progress. And we have ... school improvement was something I had
been reading about, wanting to do anyway, and here came the law ... let’s take
advantage of that by going to the principals and the staff and say, ‘Now we have
this law, how can we take it to improve our schools?’”

We still do our curriculum with curriculum committees formed with teachers, and
we still do a lot of the management with decisions made at the local school level.
But did we form a site-based management team? Nope. And did I know it would
go away? Yep! And it’s going to go away... So I try to make a conscientious
effort to determine what we need to do and keep from wasting the time of teachers
and principals whose jobs are big enough. ... PA 336 and 339 are examples of
where we took the chaff from the grain ...

Are the curricular reforms going to make Justice better? Davidson said:

Yeah, I think, my reaction might be different from others. Mandated core
curriculum will be a way to move high school staff that might move as quickly,
whether the core curriculum is mandated doesn’t matter to me as long as the
proficiency test is there. That is, you mandated core curriculum. If you have a test
the test is about something, what is about? That’s called curriculum. Is it
mandated? You bet. The proficiency exam and the MEAP tests are tied to
accreditation which is tied to funding, so we do have a mandated core curriculum.
We do ... and I think the proficiency test has the potential for moving high school
instruction forward. Authentic assessment ... its time has come.

The superintendents differ, as expected, in their reactions to reform measures.
Some see the reforms as helpful, some not, some use them to do what they want to do,

some say, “We were doing it anyway.” Some say the state is in charge; many say that.

But others say that we’re operating as we always did. What they don’t say, so far, is that
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the state changed their role. It focused the role, maybe turned the role from this to that,

but these people still see themselves as in charge. Central, important, active and as
educators, first. They like or don’t like the state, like or don’t like the changes, but they
don’t see their role as having changed. Not yet. But the structure is different, more
specialists, meetings, committees, interaction, not much change in superintendents’ roles
but definite change in organizational structure. The state is more important, but the
position of superintendent is still central, still essential, still respected, and if anything more
of all three. Now you have to be an educator to be a superintendent. This is ironic,
because the state has discontinued administrative training and certification as criteria for

becoming a Michigan superintendent.



Chapter Five

Conclusions and Recommendations

The researcher’s purpose in this study was to describe and explain the effect of
State reform efforts on superintendents and on the organizational structure of local public
schools. The researcher has postulated that the impact of those reforms has caused
changes in the role of the superintendent and changes in the structural organization and
operation of the local school district.

Previous chapters discussed the evolution of the role of the local superintendent
and corresponding changes in the organizational structure of the local schools; and the
purposes and chronology of state reform efforts during the past 25 years as seen from the
perspective of the four state superintendents who served during that period. Also
discussed was the methodology of this study and the analysis of and findings which
emerged from the data; the in-depth responses of 27 Michigan local district
superintendents.

The data from the 27 superintendents show that the superintendent’s role has been
significantly affected by reform efforts. The superintendent must inform the board, the
community and the staff about the objectives and specifics of the reforms; generate public
support for the district’s mission and portray it in a positive way; overcome public apathy,
and often educate legislators and other public officials about the local effects of reforms.
The vehicles for reporting to the public, the Annual Report and the Governor’s Report
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Card have aroused little public interest. There seems to be a general societal mistrust of
all governments including local public schools. Trust cannot be created through reforms -
it must be earned locally. Superintendents spend much time combating misinformation by
the media, politicians and others. The reforms concerning financial openness have,
likewise, had little effect on trust or support for schools but have become a useful tool for
critics and opponents. The communications and financial openness reforms have
considerably increased the workload of superintendents and central office personnel.
Other reforms require the superintendent to change the attitudes and behavior of
employees, especially of veteran staff who are too young to retire. Superintendents spend
more time with compliance and reporting. They feel that it’s more difficult to supervise a
district and they feel increasingly frustrated. Most superintendents believe that the
position has become less rewarding and less desirable. State reform efforts have increased
district complexity and therefore given superintendents more things to do, more people to
hire and account for, and less purview to direct either the things being done or the people
doing them.

The data from the 27 superintendents also show that the state reforms have
significantly affected the structure and operation of the local district. The organization
spends considerable time and resources publishing required pﬁblic reports, with little
evidence that they are read by the public. Additional resources are spent reporting
compliance with reforms to the state. Proposal A helped poor districts and forced all
districts to carefully manage their spending. Superintendents applauded the equity

objectives of Proposal A regardless of how it affected their own district; but they felt that
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much of the public misunderstood its consequences. And they felt that “A” means a loss
of local control, increased state control, and difficulty with budgeting and negotiations.
Reforms have increased the workload of every school employee who has to deal with
them. Reforms have caused districts to look for different qualities in newly-hired
employees; and to change or retire older employees. Complying with reforms and
changing employee behavior have required significantly more inservice activities and
resources. State reform efforts have made district organizations more specialized,
hierarchical and universalistic as well as more diverse, diffuse and inclusive.

Finally, the data from the 27 superintendents show that the pace of school reform
legislation and regulation, and the sheer numbers of individual reforms enacted, have
significantly increased in the past 25 years - especially in the years since the publication of
A Nation at Risk and the consequent state and national reform activity which followed. In
Chapter One, the background of the superintendency was described. There were periods
of previous school reform activity: in the decades before and after 1900, in the 1930's, and
after World War II. But the years in between those periods were ones of relatively little
change or activity. In the early 1970's, during Dr. Porter’s administration, the pace and
number of reforms began to increase - reflecting the implementation of his reform agenda.
Still, the reforms were enacted individually; and totaled only a few each year. After the
publication of A Nation at Rigk (1984), the pace accelerated and the reforms often came in
packages - reflecting the focus on specific catagories: educational goals in 1987, academic
alternatives for students in 1988, and curriculum incentives in 1992. The trend of the

legislature to pass ever larger packages of reforms continued with adoption of PA 25
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(1990) with 10 reforms, and peaked in 1993, when the package of PA(s) 335, 336 and

339 contained over 70 separate reform measures. Nor was the Michigan activity unique.
In their interviews Runkel and Bemis explained that, in the years following A Nation at
Rigk, state superintendents, state boards of education, governors and even education
leaders in the legislature attended national conferences where reform ideas from other
states were discussed and exchanged. The attendees then returned to their home states
with the goal of implementing those ideas which seemed to be working elsewhere. Of
these, “the Education Commission of the States is probably the most influential. ...
Another one you probably never heard much about is Education and the Economy,
another fairly highly influential policy-developing institution.” (Bemis) In part, this

accounted for the increasing number of legislated reforms.

h r Two isi

The contribution of this study to the sum of previous research lies in comparing
what actually occured during the 25 years of reform efforts, from 1969 to 1994, with what
the four state superintendents said (in their interviews) they were trying to accomplish.
Each of the four was motivated by dissatisfaction with conditions in local schools, and
their efforts were designed to change the conditions so that school could succeed. Dr.
Porter, who was perhaps the most visionary of the four, proposed a comprehensive
agenda of reforms which, to a remarkable degree, each of his successors advanced during
their own tenure. The elements of the Six-Step Accountability Model - goals, objectives,

needs assessment, delivery system, evaluation and public reporting - are found at the core
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of many subsequent reforms. He worked to eliminate inequities in funding (the Bursley
formula) and segregatioin. He promoted students’ rights and responsibilities, MEAP
testing, vocational education, special education, financial accounting, re-writing the
School Code, and teacher inservice. His purpose “was to try to get schools to face up to
the fact that they were not educating all children.” (Porter) He showed little interest in
micromanaging the local districts or requiring them to devote substantial resources to
elaborate reporting and compliance activities. He said, “All we think is that kids ought to
be able to read, compute and know science when they finish the school system. We don’t
give a damn how you provide the instruction. That’s your responsibility. That’s what
local control is.” (Porter) When asked if he was pleased to see much of his original
agenda enacted, he said “A lot of people in the Department of Education have said to me:
“You know, this is where we began 20 years ago, and now it’s coming to fruition.’ It’s
not gquite what we had envisioned but it’s getting very close.” (Porter) During his tenure
Porter did not advocate the type of measures used in later years to impose reforms on the
local districts (i.e., incentives, penalties, receivership) but he is nevertheless unhappy with
the slow pace of reform and the local resistance that still exists. “If school people would
just pay attention and follow this stuff, they could be light-years ahead. Michigan was so
far ahead of the nation 23 years ago, it was unreal. Now the rest of the nation has caught

up.” (Porter)

When Dr. Philip Runkel succeeded Porter he continued Porter’s initiatives, but he

also devoted considerable effort to developing more specific goals and documents. In his
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first year (1979) The Common Goals of Michigan Education was published, and in 1984
he published A Blueprint for Action; the Michigan response to A Nation at Rigk.

After A Nation at Risk there was a great deal of clatter, across the country, about

the condition of American education. Articles. Test scores were looked at ... and

the perception was that we were left wanting ... and weren’t doing very well. 1

knew that we had to do something about that. There were pressures from the

legislature. ... So we met at one of our Board retreats, and tried to set some goals,
and said we ought to set up a blueprint for action. And we used the term

‘blueprint’ because that’s what it was. (Runkel)

Speaking of “Blueprint” he said it was, “...a fairly innocuous document. But it
was, at least, something we could put our hands on, and make some recommendations.
And [it] probably paved the way for some of the more stringent mandates that went into
effect later.” (Runkel) In his final year (1987) the Department of Education published
Goals 2000: Education for a New Century and the Michigan K-12 Program Standards of
Quality,

The Runkel years saw the introduction of financial incentives to local districts for
complying with state reform efforts. This represented a shift in tactics. In Porter’s time
the state thought local districts would reform because it was the right thing to do; in
Runkel’s time the state offered money to induce the locals to reform - and in so doing,
increased state control of local operations. “We started getting a whole different kind of
attitude by the Legislature ... I think the Legislature was in a position where they wanted
to hold schools more accountable. There were some strong local [control] advocates on

the State Board. But even they changed. (Runkel) He was aware of the resentment

building at the local district level: “Generally, I think it was pretty well received by the
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people in the field. I mean there were obviously a few that saw this might be moving
toward [State] encroachment. ... there was a whole series of what you’d call ‘quick fixes.’
If you do ‘this,” ‘that’ will happen. Not really long range thinking and planning and so
forth about what the outcome is. So the locals would obviously continue to build
resentment.” (Runkel)

Runkel was the only state superintendent interviewed who served two different
governors - from different parties. He began the state accreditation initiative; “I started it
because we have never really paid much attention to quality at the elementary school. And
middle school. They have been neglected, you know.” (Runkel) He also began leadership
training and administrative certification efforts. But his effectiveness and interest began to
wane with the first term of Governor Blanchard from 1983-87.

When Blanchard becomes Governor, he goes to these governor’s conferences.

And all these governors have their own little initiatives. And he doesn’t have his.

We had some - but they weren’t his. And he really couldn’t run his own game plan

without us. ... They held a series of hearings on how you improve schools, around

the state. It was nothing, you know. It was political hype. ... And then it becomes
the governor’s program. Almost overnight! The Governor was signing on...

Then you started really moving toward more centralization. (Runkel)

Runkel resigned in 1987. During his tenure he clarified and focused the agenda
begun by Porter, and added several initiatives of his own. He was arguably the most
politically astute of the state superintendents to serve during this 25-year period, but he
recognized and regreted the way in which education reform was evolving in Lansing.

I tried to work with both the Democrats and Republicans. Now this thing has

gotten so partisan. See, I don’t think kids have a political party. And we ought to

be representing all of them. People have good ideas on both sides of the aisle, and
we ought to listen to them. (Runkel)
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And he was the most aware of the effect that Lansing’s actions were having on the
superintendent and the operation of the local district.
The schools have taken on all these issues. They can’t. They can do better, I'm
sure, but they can’t solve all these problems. ... You just don’t realize the different
kind of players that are going to be coming at you. All the different groups that
want a piece of your time. Most people figure you have more power than you do
have. ... It is a major difference. ... So I think it’s a frustrating experience to know
who you go to, to get some help or information or direction. In fact you probably
want to become lost. I mean you probably want to get out of this game and let
someone else put their head under the hatchet. (Runkel)
Donald Bemis served during most of Blanchard’s second term; officially from July,
1988 to July, 1991. In reality, his influence ended soon after Governor Engler succeeded
Blanchard in January, 1991. During his tenure he was criticized for implementing
Blanchard’s education agenda without evidence of holding any independent views about
reforms. When interviewed, his responses definitely represented the Lansing perspective
and seemed to lack the awareness of reform effects at the local level that Runkel had.
Concerning the reform agenda he said “the biggest movers probably were the state
legislature. ... The Governor was also incredibly important in setting the education
agenda.” He considered the Department of Education to be mainly reactive, because it
lacked the time, resources or personnel to be otherwise. Using a strict definition of the
term, he maintained that the state levied very few mandates on local districts. “By
mandates, I mean things that schools absolutely have to do. Now if you consider a
mandate something [that] if you don’t do it - you don’t get your money - that’s something

different.” (Bemis) In contrast, the local superintendents in this study would define an

action required to receive state aid money - as a mandate.
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Bemis felt that we have never been very clear, as a nation or in this state, about
what we expect from public schools but “we are the closest to it with the advent of PA
25.” He felt there should be a great deal of flexibility at the local level on how to do
things. Yet ... if I were king, I would do a great deal more as far as setting goals ... than
is even in place right now.” He felt that Lansing was justified in

turning up the heat ... because there wasn’t much going on with [reform]. ...

School districts won’t do anything unless you put dollars [out]. I was under the

impression that many school superintendents would do good things because it was

good for children. Well, that’s not necessarily the case. School superintendents
are not, and never have been, particularly reflective. I don’t think that they have
been great educational leaders. (Bemis)

Bemis was most proud of his involvement in the initiatives which became part of
PA 25 - the largest single package of reforms to that time. They truly reflected his
perspective about the necessary relationship between the state and the local districts; each

reform was tied to a financial incentive for compliance, or a penalty for failure.

At the time of his interview, Dr Robert Schiller had served less than two years as
state superintendent. He observed that the Michigan 2000 initiative and PA 25 were
implemented before he arrived, and “My role has been very clearly from the start to take
the package and make it work. Implement it or reshape it where I thought best.”
Commenting about the nationwide focus on school reform, he said it caused “...legislators
to borrow and copy from each other’s states, those kind of external initiatives which
would push, shove, cajole and drag school districts into doing things somewhat

differently.” (Schiller) He was critical of the implementation of PA 25. “It’s those
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financial incentives on the per-pupil basis that have really served to be disincentives to
school districts, as well as served to make PA 25 a compliance activity rather than an
organic kind of growth opportunity for school districts.” (Schiller) He felt that, under his
administration, the state had tried to increase the capability of local school districts to be
innovative, flexible, and try to improve within a framework. He felt that once local
districts had fully implemented the provisions of PA 25 (due in 1997), that districts should
be free to turn their energies toward internal improvements. He said, “I’m trying to get
the state to walk away from externally hurled initiatives or changes. Rather, where at least
I’m trying to drive it, is that there are no new initiatives that would externally move
schools.” (Schiller) Yet, only six months after he made this statement, the Michigan
legislature passed the package of PA(s) 335, 336 and 339 which contained over 70
‘externally hurled’ initiatives. Like Bemis before him, Schiller never established his place
in the state educational bureaucracy and was never able to exert much influence on its
agenda. Within 18 months he left his position and Michigan.

Contrast the perspectives of the four state superintendents discussed above, and
their statements of what they were trying to accomplish for local districts through reform
efforts - with the responses of local superintendents discussed in Chapter Four. What can

explain the difference between what was intended by Lansing and what occurred locally?

A Framework for Explanation

Legislation intended to free local superintendents to spend more time on improving

instruction has actually increased the bureaucratic burden of superintendents, central office
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personnel and other administrators. Laws meant to foster site-based decision-making have
contained so many details and regulations that fewer choices are left to decide at the site.
Reforms designed to improve student achievement have, so far, produced few measurable
results. Laws meant to increase openness, trust and greater citizen involvement with the
local schools have generally produced none of those outcomes. The MEAP tests designed
to pinpoint needed help for individual students have become a major tool for comparisons
between districts, and both the marketing and criticism of individual districts. A major
restructuring of public school funding has left huge differences in the amount of funding
between districts; and contained so many conditions that much of the good effect has been
diluted. Legislation designed to free local districts to become more efficient and effective
has instead required the locals to hire more people to monitor compliance and file reports
to the state. (See Appendix F)

How could this happen? How could there be such a difference between what was
intended and what has occurred; between what was promised in Lansing and what could
be delivered locally? The following framework attempts to answer those questions.

There appears to be a fundamental difference between the ideal view of the world
that exists in the perceptions of the members of the state educational bureaucracy, and the
constraints of the real world in which local superintendents and districts have to operate.
The architects of educational policy and regulations in Lansing - the Legislature,
Govemnor, State Board of Education and State Superintendent - have an ideal vision of
how public schools should be. This is evident in the policy statements, goals, documents,

speeches and legislation which issue from those bureaucracies. There are, arguably,
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several explanations for this perspective. One explanation is the genuine concern of public
officials to improve the quality of schools for which they have a major responsibility. The
leadership must set the tone and the expectations. Another explanation is what may be
called “wishful thinking.” Schools need to improve; Lansing has the power to order
improvements; new legislation or regulations may correct the problem. A third
explanation is the political expediency and profit which attaches to officials who demand
that schools improve. Politicians cannot help but note that, ever since A Nation at Rigk
was published in 1984, education reform has been a proven vote-getter both locally and
nationally for those candidates who push hardest for public school improvement.
Whatever the motives, state officials truly believe they know best how to bring about that
improvement.

On the receiving end of school reforms are the local superintendent, local board of
education, other administrators, teachers and support staff, and parents and citizens who
must change and accommodate, re-train and restructure - in order to fit the idealized
reform visions into their very real world. In contrast to the Lansing perspectives
mentioned above, the local superintendent has limited power to initiate reforms and limited
opportunity for input and feedback concerning the reforms being planned.

Superintendents can appreciate the legitimate responsibility to improve schools that is felt
by state officials; as appointed local officials, they ﬁave a similar responsibility - and it’s
focused more directly on them. Superintendents are less inclined to rely on the power of
“wishful thinking” as a solution. Local superintendents know that student achievement,

staff re-training and public involvement are examples of human behavior. And human
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behavior changes don’t occur quickly through legislation, they occur more slowly and
through re-education. Superintendents report that it’s difficult to effect behavior changes
as quickly as state officials apparently wish. Finally, superintendents lack the political
motives that may attach to some reform efforts. As un-elected officials, the content and
timing of their improvements are not dictated with an eye to the next election. Certainly,
they need to tailor their improvement activities to the needs and demands of their district
in order to assure their effectiveness and continued tenure. They would be foolish to
ignore that element. But superintendents report that the major pressures for reform come
from the state, not locally.

In this study there were repeated examples of this split between the ideal view of
schools from Lansing and the reality of the local district. The legislature has an idealized
vision that local citizens want to be heavily involved in their schools, attend lots of open
meetings and receive detailed published reports. But that’s apparently not what citizens or
parents have time for; superintendents report that few people attend hearings, documents
go unread and that it’s difficult to get citizens to commit the time to become truly involved
in the schools. Most people are too busy with the demands of their lives to become more
involved. They’re satisfied if the local schools seem to run smoothly, students learn, the
budget is balanced, discipline is firm, and the sports teams and band look good.

School funding is another example of the gap between the idealized view of
schools and the reality. During the entire 25 years examined in this study the funding
formula for Michigan public schools resulted in tremendous differences in per-pupil

revenues between districts (ranging from $3800 - $10,400 in 1993). The legislature
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professed to recognize the inequity, tinkered with annual adjustments (see Appendix E)
and felt that it was all they could do. But they could never muster the political will to
eliminate the inequity. In the real world of the local districts, the effects of the inequity
were always obvious and consequential, especially for the daily life and future prospects of
the students. The small increases in the state aid formulas were readily accepted. But the
state consistently failed to address the inequity issue for 25 years.

Even the shift to school funding under Proposal A retains the difference between
the ideal view of Lansing and the local reality. Under Proposal A the gap between per-
pupil funding in rich and poor districts will gradually decrease, and theoretically disappear
within 20 years. The ideal view in Lansing is that this timetable is acceptable; many
politicians claim credit for their role in passing Proposal A. But the local reality is that, if
your children attend school, now, in one of the poorer districts - promised equity within
20 years is meaningless to you and your children. You want equal educational
opportunity for your children - now.

A final illustration of the difference between the idealized view of state officials
about how schools work and the reality of the local district concerns the reforms, and
especially the vacillations within reforms, which depend on changes in human behavior.

Two examples of this practice were frequently mentioned by superintendents; one
was the high school proficiency test involving both students and teachers, and the other
example concerned administrator certification. Public Act 25 (1990) required the
graduating class of 1997 to take, beginning in their junior year, a high school proficiency

test which would demonstrate their mastery of certain subject areas in order to obtain an
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“endorsed” diploma. This would, in turn, require a significant restructuring of the high
school curriculum,; part of the selections used to test language arts proficiency, for
example, had to come from other departments in the school. So the teacher inservice and
the student anxiety began. In the next five years the HSPT requirement was announced as
rescinded or reinstated at least five times. On each occasion the inservice for staff and the
preparation for students stopped or started accordingly. In Lansing’s view, these changes
should have little effect on the local schools; whatever the latest decision was ...“just do
it.” The local effect was devastating. Teachers saw their earlier work put on the shelf.
Faculty teams disbanded and members went on to other assignments. The effect on
students, especially the class of 1997, was surely destructive. Students and their parents
were told how critical the test was to their acceptance by colleges and employers, then
told the test was canceled, then told is was reinstated, etc.

Another example of Lansing’s vacillation on behavioral change concerned
certification. PA 163 (1986) established certification for administrators, with a continuing
education requirement for renewal. (An accompanying requirement for practicing
teachers was defeated by MEA pressure, but stiffer certification for new teachers became
effective in 1991.) So all Michigan administrators, and potential administrators, pursued
certification. In 1993, the state dropped the certification requirement; perhaps to assist
the administration of charter schools. In 1994, the state resumed new certification on a
voluntary basis only, but retained the renewal requirement for certificate holders. In 1996,
the legislature again dropped certification requirements, stopped issuing even voluntary

certificates - but still retained the recertification requirements for previous holders.
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In the real world the decision to pursue administrator certification requires a
substantial personal, family, employer and financial dedication. And, regardless of the
state’s requirements, many local school boards require certification because of the
professional preparation it represents. The vacillation of Lansing in this matter has
complicated the pursuit of certification by many potential administrators and perhaps
discouraged others from even trying. So Michigan now requires no certificate or
educational preparation to become a public school administrator, even for a
superintendent. All other states in the United States require preparation and certification.
In Lansing’s idealized view this is a measure of school improvement, but it would be
difficult locally to convince parents and citizens that their schools will operate better with

an untrained chief executive.

How does this change or affect the role of the local superintendent? From the
viewpoint of local superintendents, Lansing is stuck in its view of the ideal world and so it
continues to pass laws to make that world exist. But the local superintendent lives in the
real world and the ideal legislation bumps into the real problems of implementation. This
causes superintendents to go through a lot of communication, coordination, explanation
and reporting that they know is meaningless. Superintendents become suspicious of state
officials who are so obviously out of touch with the real world of local schools. And state
officials are suspicious of superintendents who won’t do what they’re told to do and
therefore (since Lansing’s view is the correct one) superintendents are seen as resistant to

school improvement and reform. When viewed within the framework of the differences
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between the idealistic view of state officials and the realistic view of local superintendents
- and the mutual suspicion that those different views generate - the responses of the
superintendents in this study do explain the findings that emerge from the data.

It should be noted that not all reforms generated suspicion or a profound
difference of views between state officials and superintendents. Superintendents
supported the equity intent of Proposal A, even though the reality fell short. Many
curriculum reforms will probably increase student achievement, although it’s probably too
soon to measure those gains. And several personnel reforms, particularly criminal records
checking and drug testing, are for the protection of students. These represented situations

where the Lansing view of schools and the local reality were not that different.

Blum Revisi

In 1983, Blumberg interviewed 25 local superintendents in upstate New York for
the purpose of describing the role of the superintendent. The study was concluded the
year before_A Nation at Rigk was published, and before the state and national focus on
public school reform which followed. For that reason it offers a basis for measuring if,
and how, the role may have been affected since that time. Blumberg’s major theme was
that the “essential meaning of the superintendency as a type of work ...could not be
grasped unless the role could be viewed through a lens that focused on its unavoidably
conflictual nature.” He concluded that superintendents must interact and deal with large

numbers of situations over which they can exert no direct control. Much of their work life
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is unpredictable. The role involves a high degree of stress, particularly because of certain
inherent situations which superintendents face; specifically relationships with the media,
dealing with incompetent teachers and budget planning. Relations with the school board
and employee unions were a special source of conflict and tension. And superintendents
must become politically active for them and their districts to survive.

The findings of the present study indicate that most of Blumberg’s conclusions are
still accurate a decade later, although some of the details and sources of conflict have
changed. The role is still filled with conflict, stress and unpredictability. The effect of
state reform efforts has increased the number of situations over which the superintendent
can exercise little or no control. The focus on school improvement and the inevitable
comparisons between districts has increased the importance of media relationships.
School boards and superintendents have probably come together as they jointly work to
implement state refroms; the board relies heavily on the superintendent to keep the district
in compliance. The barrage of reforms in general, and the effects of PA 112 in particular,
have seemed to reduced the conflict with unions. The incompetent teacher is still an
inherent problem,; several superintendents discussed this specifically. And the need for the
superi.ntendent to be politically active was well documented in this study.

The one aspect of the role which has unquestionably changed in the last decade -
certainly in the last 25 years - is the emergence of the State as the major source of conflict
and frustration for the superintendent, and the major influence for change in the structure
and operation of the local district. That was not a finding in Blumberg’s study - which

concluded a year before the publication of A Nation at Rigsk. In Blumberg’s study, all the
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major sources of conflict and frustration for the superintendent, and change for the
district, were local (i.e., the Board, unions, parents, unruly students, the business
community, churches, etc.). By contrast, any current study would identify the State as a
major influence on the superintendent and the district. And, according to the four state
superintendents interviewed for this study, most states are even more centralized than

Michigan.

mendations for F rS

The researcher has described and explained the state reform efforts that have taken
place during the past 25 years and how they have affected the role of the local
superintendent and the structure and operation of the local district. During the
preparation of this dissertation several other areas for potential study occurred to the
researcher, and the conclusions of this study may suggest other opportunities for research.
They are:

1. This study was based on the perceptions of local superintendents, but other
perceptions are worthy of study. The perceptions of governors, legislators, school board
members, or teachers concerning the impact of the state reform efforts could be studied.

2. Superintendents expressed the belief that many curriculum reforms would
indeed produce an increase in student achievement - but it was too soon to tell. Research

in a few years could provide an answer.
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3. Likewise, Proposal A is intended to close the gap between rich and poor
districts and provide financial equity for the education of each Michigan student. Future
research could indicate if that is really occurring.

4. Reforms have required strategic plans, goals, three-to-five year plans, site-
based decision-making and streamlining of the School Code - all me#nt to facilitate local
school improvement without needless state interference. A future study could indicate

whether this occurred.
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Afterword

In the preceding dissertation I've tried to accurately capture the mood and
perspective of Michigan public school superintendents as they attempt to operate in the
current environment of state school reforms. The data used in the research were the
responses of those superintendents, the analysis of those responses produced the common
themes which emerged from the research, and the conclusions were written solely from
the perspective of the local superintendent. However, if I step back from my own roles as
a researcher and a local superintendent - other observations and explanations emerge.
Here, I want to briefly discuss four of those observations.

First, the explanation that Lansing officials live in an idealized world while local
superintendents operate in an environment of reality - is a local superintendent’s point of
view, and probably too narrow in its perspective. A fairer explanation might be that
Lansing officials also live in their own world of reality; but one which differs greatly from
that of local superintendents.

Perhaps another way to describe the difference between these worlds is to suggest
that Lansing officials operate from a universalistic perspective; that of determining public
education needs and remedies in Michigan. Local superintendents, however, operate from
a particularistic viewpoint which is focused on the delivery of education, under those
conditions and restrictions imposed by the state, in their particular schools and

community.
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Even though legislators also represent specific communities or areas,
legislation can only be enacted by a majority. Therefore, reform measures tend to address
situations in which a majority of legislators recognize the need for change, and in which a
majority of Michigan students will presumably benefit from the reform. That is the reality
of their world.

A local superintendent, however, is primarily concerned with the effects of any
reform measure on his or her local district - not the statewide effect. The local
superintendent is the person responsible for communicating the reform to others, gathering
resources, assigning tasks, evaluating the results and reporting compliance to the state.
And, because circumstances differ from one community to another, a given reform
measure may produce different results in different districts - and may not even be needed.
The particularistic concern of a local superintendent is “what will the reform do for, or to,

my district?” That is the local reality.

Second, the research (again analyzed from the superintendent’s perspective) may
create the impression that local superintendents usually have a clear picture of the needs of
education and the consequences of reform measures - and that it is state officials who are
out of touch. But that is not true. Taking the broad view, another conclusion is that local
superintendents vary widely in terms of their understanding of, and competence in,
implementing educational reforms - and this variation in ability may affect how well their
districts respond to reforms. Superintendents, arguably, require different skills and

attitudes to survive in today’s environment of reform than their predecessors possessed.
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But the criticisms by superintendents about reforms may be, in part, only a reflection of
their own incapacity for, or resistance to, change. Legislators and other state officials also
range in ability from competent to poor, just like superintendents. But the development of
education reforms was the product of large numbers of officials and any shortcomings of
individuals tend to be overshadowed by the larger work of their groups. However, the
shortcomings of a local superintendent are visible to all, and will probably affect

everything the district does in its effort to implement reforms.

Third, another broad-perspective finding is that the motives of state officials
deserve more credit than they often received at the local level. Most school reform
measures attempted to produce equity (in the broad sense of the term) for Michigan
students. By equity I mean greater opportunity, safety, funding, recognition, etc., for
children. Arguably, the local impact of many reform measures made them appear to be
heavy handed, insensitive, thoughtless or naive. But those were usually unintended
consequences. Few, if any, of the 208 reforms measures identified in this study were
thought to harm or punish children, although that occasionally occurred. Almost every
superintendent interviewed could recite an anecdote about a reform which backfired, but
the common motive behind most state reforms was to improve conditions and

opportunities for Michigan students.

Fourth, so many of the superintendents’ responses focused on how busy and

difficult their work environment has become that it would be natural to conclude that this
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phenomenon was somehow unique to public school administrators. The broader
perspective is that their experience is not unique. The work environment of the
superintendent, other administrators, and other central office personnel has, without
question, become more difficult in the era of state reforms. The efforts to comply have
required more paperwork, more communication, more leadership and different skills and
attitudes - and often with less money, personnel and other resources available.

However, the same forces which have affected public schools during the past 15
years have similarly affected most other sectors of our society. New technology,
downsizing, dwindling resources, more government regulation, increased public scrutiny
and retraining of employees are issues faced by the CEO of any major organization - not
just public school superintendents. Therefore, I believe the demands on today’s
superintendents, while substantial, are no worse than the demands on many other

professional managers.
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10.  PROJECT DESCRIPTION (ABSTRACT)

The purpose of this study is to determine the effect of the State reform efforts on the role
of the local superintendent and the organizational structure of local public schools. The
researcher will conduct and analyze taped interviews with 30 Michigan public school
superintendents. The researcher postulates that by assessing the impact of specific State reform
cfforts that were not in place twenty-five years ago, the researcher can determine if and to what
degree the role of the local superintendent and the structural organization of public schools has
changed.

To establish a foundation for this study, a research investigation into the past twenaty-five
years of State reform efforts was completed. The philosophical basis, the development of the
reforms, and the administration and impact of these reforms were then described and in some
cases analyzed by the past four State superintendents.

Two frameworks of reference were established as a foundation for analysis for the
purpose of this study. First, the understanding of role in an organizational structure and second,
the principal characteristics of structural organization as they correlate to public schools. Five
areas of role and leadership responsibilities were correlated with the literature on role and
structure. These five arcas were: communication, finance, personnel, administration, and
curricula. Second, organizational structure was defined by established theoretical research and
five categories were identified for analysis. The five areas of structure were: hierarchy of
authority, division of labor and specialization, rules and regulations, employees hired on the basis
of qualification, and efficiency.

Two sets of exploratory questions, one for role and one for organizational structure of
schools formulated the basis for the hypotheses of the study: one, State reform acts have had a
significant impact on the role of local superintendent and two, State reform acts have had a
significant impact on the organizational structure of local public schools.

The researcher then analyzed the role responsibilities associated with the over 200 State reform
efforts. The reforms were matched with the five areas of role responsibilities and specific reforms
were used as points of reference for each section of the questionnaire.

The reason for choosing local, public school superintendents to interview is because they are
directly impacted by the State reform efforts and can best analyze the reform efforts impact on
their own job responsibilities and the organized structure of public schools.
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2
10. PROJECT DESCRIPTION (ABSTRACT)
SEE ATTACHED
11. PROCEDURES
SEE ATTACHED
12. SUBJECT POPULATION
3. The study population may include (check each category where subjects may be

included by design or incidentally):

Minors

Pregnant Women

Women of Childbearing Age

Ingtitutionalized Persons

Students

Low Income Persons

Minorities _

incompetent Persons (or those
with diminished capacity) 1

X_x_X_"Z

b. Number of subjects (including controls) 30 minimum
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3

If you are associated with the subjects (e.9., they are your students. employees,
patients), please explain the nature of the association.

Some of the local public school superintendents are colleagues.

How will the subjects be recruited?

The subjects will be asked to particpate in the interviews. The
study has received the support of the Michigan Association of
School Administrators.

If someone will receive payment for recruiting the subjects, please explain the amount
of payment, who pays it and who receives it.

N/A

Will the research subjects be compensated? K] No (] Yes. If yes, details concerning
payment, including the amount and schedule of payments, must be set forth in the
informed consent.

Will the subjects incur additional financial costs, as a result of their participation in this
study? Dd No [ ] Yes. If yes, please include an explanation in the informed consent.

Will you be advertising for research participants? DINo (] Yes. If yes, attach 8 copy
of the advertisement you will use.

Will this research be conducted with subjects who reside in another country or live in
a cultursl context different from mainstream US society? K):No () Yes.

(1) Hmmwuism,wﬂﬂmbomeomapondingcompﬂaﬁminmr
ability to minimize risks to subjects, maintain their confidentiality and/or assure
their right to voluntary informed consent as individuals? [1No (] Yes.

(2) If your answer to i-1 is yes, what are these complications and how will you
resolve them?
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1. PROCEDURES

L Hisorical P ive: The i . £ the four f g
Superintendents

These interviews were used for the background research and developed the foundation of
the study. The initial research investigation proved that much of the State reform efforts were
initiated directly by the State superintendents, from their subordinates, or politically through the
various channels of State government. The investigation further proved that little historical
information or documentation was written with regard to the reform effort initiative, therefore the
stories of the reform movements were in the memories of these State officials. Permission from
these four Superintendents were given before each interview and the documeatation of their
comments have had their review and permission to publish their quotations.

Taped interviews of at least one hour will be conducted with 30 Michigan public school
superintendents. Participants will receive a typed transcription of their interview and an abstract
of the findings at the conclusion of the study. Participants will be selected from multiple counties
and Intermediate School districts in Michigan.



208

13. ANONYMITY/CONFIDENTIALITY

1.

The subjects identities and their responses to the interview
questions will be kept confidential by:

A. During the data collection only the researcher will have
access to the information.
B. The only access to the data collection will be from the

researcher after the completion of the disseration.

14. ' RISK/BENEFIT RATIO

1. Risk of subjects identity could be the only personal concern on the part
of the subjects.
2. Benefit of Project:

The data will provide state legislators, governor, State superintendent,
State Board of Education, boards of education, local superintendents, and t.
general public the effects of the past 25 years of State reform efforts on th
local schools and the local superintendent.

For the superintendent it will provide an analysis of his/her time, job stres
career impact, and health to meet state requirements.

Cost factors, man hours, and extra personnel needed to meet state
requirements.

The overall effect on student and school personnel by meeting the State
performance requirements. :

The effect on the organizational structure of the local schools by meeting
these State requirements(i.e.:- management, community relations).

15. CONSENT PROCEDURES

SEE ATTACHED CONSENT FORM

Is your application COMPLETE? Please SEE the CHECKLIST on page four of the UCRIHS

Instructions.
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MICHIGAN STATE UNIVERSITY

Studyv of the Effects of State Reform Efforts on the Role of the Local
Superintendent and the Organizational Structure of the Local District

I ., agree to participate in an interview -
with Wayne L. Peters for the purpose of discussing the above research
topic. I understand that my name will not be used, and that all
identifiable research information will be kept confidential.

1 understand that the interview will take no more than one hour to
complete. and that I may refuse to answer any of the interview questions
or terminate the interview at any time. [ understand that no information
I give may be used to harm me in any way.

I understand that the interview will be recorded on audio tape, and that
my responses will be transcribed in an accurate and confidential manner.
If I so request. I will be furnished with a copy of the transcribed
interview.

I understand that the information from the interview will be incorporated
in the data being gathered by Wayvne L. Peters for this research project.
and that [ may contact her at any time with questions about this study.
3

I understand the conditions of the interview and [ freely consent to
participate.

Participant Date

Researcher Date

* 1-310-266-4831 (work)
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Superintendent Interview Format Wayne L. Peters

Introduction: I'mspeakingto _________, Superintendent of . First,T'd
like to ask some background questions about you and your district. How long have you
been superintendent here?

Q: Is this your first superintendency? What other positions did you hold?

Q: Would you briefly describe your district in terms of its size, geography and people?
Conceming Role Demands:

How did you come to be a superintendent? What made you decide to do that?
‘What did you think the superintendency would be like?

Has it turned out to be what you thought it would be?

How has it changed from past years? How is it changing now?

Can you explain those changes? What's causing them?

QP R Q0 R R

What's the hardest thing you have to do in your position? What is the biggest problem
that you face? Is it an increasing problem?

Q

What are the major influences on your role? Is it teachers, the community, the Board, the
State? .

Q: How do you respond to the demands on you?

Q: Who or what really sets your agenda? Who do you really work for? Who do you have to
satisfy to successfully perform your role?

‘When the participant mentions Reforms and the State:

Q: In what way does the State have an influeace on your role? How is it changing your
role from what it was in the past?

Q With over 200 reform laws enacted by the state, how do you feel the organizational
structure of your district has been altered?

Q: In what ways have the state reforms impacted the hierarchal structure of your district:
For students? For teachers? For support staff? For the administration? For the
community?



Q:
Q:
Q:
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How are the State's funding changes affecting your district?
What State reforms have been good for your district, or for students?

What particular reforms have been ineffective, or bad for your district?

Conceming the effects of the reforms on your district:

Q:

Q

o

Q:
Q:

Considering all the reforms dealing with communications and openness to the public

(ie. the Open Meetings Act, the Freedom of Information Act, Annual Reports, etc.) -

Do you think citizens feel more informed and trusting about their schools than before the
reforms were passed?

Many reforms required public budget hearings, Truth-in-Taxation hearings, publishing
your annual financial statement in the newspaper, etc. Do you think this has caused the
citizens to trust the financial management of the district more than before?

Several reforms concern school personnel; such as criminal checks on applicants, random
drug testing of drivers, offering jobs to long-term substitutes, etc. Has this improved the
management of employees? Does the public have more confidence in school employees?
Do you now try to hire employees with different skills than were needed in the past?

Do you require veteran employees to develop different skills than they used to need?

The State has enacted many curriculum reforms: such as core curriculum, proficiency
tests, tougher MEAP tests, etc. Are these producing better students? Are teachers more
effective because of these reforms? Are parents and employers more pleased?

Do you think that administering a school districts is more complex than in past years?
If so, in what way?

With all the reforms that have come from Lansing, how is the relationship between the
State and the local School Board changing?

Does your Board sense a change in their power and authority, versus the State? If so,
do they accept it? Or do they try to fight it?

Do the Board and the Superintendent still have the greatest influence in the district?

With all the recent reforms, who really governs public schools?

Concemning the effect of reforms on your role, and you personally:

Q:

What effect has this reform activism had on you professionally? Does it give you more or
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less satisfaction? Does it cause you stress? Or what?

Q

Has this reform climate changed your career outlook, or your plans, in any way? How?

Q: How about your colleagues; how have the reforms changed the outlook and career plans
of other superintendents? Can you give examples?

Q Has performing the role of the superintendent changed you personally in any way? If so,
how? How do you deal with that?

Q: Knowing the scope of this research - are there any other observations you'd like to make
concerning what it means to be a local superintendent these days?

Ending: Thank you for your participation in this study.



APPENDIX D
MICHIGAN REFORM EFFORTS



213

£661

0661

9861

¥861

9L61

9L61

8961

HES WOIJ SIOUBLIBA ‘WN[NOLLND JMWIIPBIL A0
spnjout siuAwfe pannbai Ajsnoiaaud 03 suonIppy

-podar uonesnps renuue ue aredaid isnw
PIeoq [00yos ‘pAIPIILIIE 3q 01 SJO0YIS 104
“uodax

renuue ystqnd isnw SUIpIng pue 10sIp yoeyq

-908[d yI0M U1 STEOTWIAYD snopaezey Aue
Jo saakojdwis unioyut 03 S[00YdS parmnbay

*eAud ut 9q 03 suonen[eAd
[ouuosiad MofTe 03 398 SUNINU SPURUY

*ss30oe orqnd
03 uado [ooYds Jo sp1033I [ooyds 3sow suadQp

*AIMqeIuncody Jnqnd
-9ouepuane uado 103 paysod oq Isnw SSUNPW

onqng 03 yoday pue ‘uoneneAq ‘WASAS

AISATIS( “WUSWSSISSY SPIIN ‘SIARIAQQ ‘sTeon
:uojaa [ooyds 03 sdays 9

NOIIAIOS3d

SNOLLVIINNWIOD

uodoy
uonednpy [enuuy

uoday renuuy

SIS\ snoprezeH

VY s3unIW
uadQ 01 JuSWpUIWY

10V uUoneULIOJU]
JO Wwop33l

sSunsop uadp

AIMSBIJ ARENIU]
-13)104 "1Q

SOOI

Ste'V'd

ST°'vVd

08 'vVd

0T 'vd

vy 'vid

L9T°vd

[9PON
Amqeunody dag 9

DI NOILVTSIDTT
‘SLOV JI11dNd



214

£661

£661

£661

£661

-3J1] 2Amisod s pue 358osTp papnusULR Ajjenxas pue
Koueudaid payuemun uonuaaald jo poypows J[qisuodsas
® S8 X35 WO dUUNSqe Suryoea) spnjous Isnw
UORINASUI UORBINPI X3S 1O AJIOYINEG JAISSTULID]

*s5300d Supyew UOISIOP
PasBq-9)1S BIA IPEW AR [3A3] 3uTpTING [00YDS A
18 SpBW SUOISIIAP I8y} AUNSUD ISNW pIeoq JooYOS

"SPIEPUE]S PIPUALILIOIA FES JIPISUOD IsnW
preoq jooyos ‘sjuapnys Sunowoid pue SuissIsse Jo)
sprepue)s souruLIo}sad ys1jqeisa Isnw preoq JOoOYds

‘PaPa1208 3q 0} S|O0YDS 10] ‘L66T ‘T Amf Sunnuidog

"SPIBpUB}S
sousunoprad idnd papuounuosal ggs Jopisuod
IS SIOMSIP [00Y25 ‘9661 ‘I Anf Sutuuidog

*ANUnUILIOD 0) JpeL ST SINSST ISOYY
8uissasppe 10u 10§ uopRUBAXS JBYY JO PISSAPPR AR
sanss| Aymba 19puad jeyl MSuI ISNW PIROq 00YOS

‘ueld yuawaaosdun jooyos

renuue o Suiop ajdoad 03 papiacid pus 13puald
£q paieda33esip s1 wodas j0oyos [BNUUR JOJ
ponduwod wmep 18yl IMSUI IS pIBOQ [00YdS

ONUSPEIT A0 JOJ JUAUTIOIUI pamsud am spdnd
moy snid ‘ssoueLrea Jo uoneueldx? pus [Ipows

uononnsu|
uoneINpg X98

SupEW-uols1Rg
paseg-ais

sprepuel§
OUBULIONI]

Ambg 3pusp

Stt 'V'd

Stt 'V'd

Ste 'V'd

Ste'vV'd



215

-podar uonesnpa renuue st dojaAIp 03
19pua8 Aq paedar33estp viep asn Isnwi OLASIP
p661 [00Yds ‘AUMIFUO0] PIY [00YIS ANEIS PIOAE O],

*pasnoxs 3q 03 idnd

10j uondo pue ‘uonONNSUT JAIISQO PUR STRLISIBW MITAI

01 fiunuoddo Joud ‘uononnsur uogeEONPI X3S INOQR
uonuonesynou dueApe juared 9A13 3snwi preoq [00Yds

£661 ‘Spunj pry [00YdS 31EIS JO AMIILIO0J PIOARB O,
‘s3urreay onqnd oms 1se9] 18

PIOY ISNW ‘UORONXSUI JO SPOYIAW IO STBLIjBW

uoneINPI X3s SUISIAAU AU0Jaq ‘pIeoq [00YdS

-91doad SunoA paurewun 10§ 9£1s

Knbg 1opusp

uonoNsu|
uoneonpg x9S

£8C 'V'd

9te 'V'd



216

6L61

8L61

LL61

9L61

9L61

£L61

cLe6l

6L61 U STeou03ed ¢ + pre drysioquispy

'P6-€661 YSNOI Pasn JBULIOY Pre IS PIYSTIqEIST

*3SIMIYI0 JAoxdde s130A
SSIUN I'd"D 0} ISBAIOUT UTPUNJ [00YIS ST
"uonMISUOd UBSTYITA 03 JUSWPUAUY R[PesH

*s338pnq [0oYyos JO uonNIXS pue ‘uondope
‘uoneredaid 10j sampa001d wojTUN YSTqEIS?
01 10y SunuNOJdY pue 193png ULIOJTUN SPUIUIY

‘sasuadxa pue SINUIAAI
1LnsIp [re 3uniodar 10§ 3pod NP T paystqeIsy

‘pIpunjaur Ajjenyed sem
Awodur AJrurej [e10) Jo %7/ € J9A0 Aw0dUT Auy

"3RI XB) RUBS
aures A PIIAJ] 18yl 10LSTP 13410 Aue se idnd
13d InudA3I JISBQ SUNES AP IILNSIP B pajuerens
108 pre jooyos 10 uejd pai4 fenbo Aojsmg

“JUAUISIQUITAI pue Jutpuny
PIYSI[qRISI SINUID) UOTEINPH [BUONBIOA
K1ojepuew 3pew uoneonpy re1adg

NOII4IIoSad

JONVNIA

oueuL]

uonyIUTy Xe |,

Sununodoy
% 198png

duBUL{

30URUL{

RQueul

uoneonpg reroadg

SOIdOX

IV prv g
¥6 'V'd

St 'v'd pue
WNPUIJY IANOA

129 °'Vd

ISy 'vd

ISy 'v'd

8ST°V'd

ISy 'vVd

OIT NOLIVTSIDTT
‘SLOV JI1dNd



217

1861

1861

1861

6L61

6L61

6L61

6L61

(‘s1500 3ummonioq
PI0NPIY) “JSURUNS I UT SIXE) [enUUR JIN
JTeYy 399[102 03 sjooyos paruurad pue samseaw
Sumno 3502 Juswdrdwn 03 SINSIP pAMULS] T
108 3ununosoe pue 3una3pnq AP
woxy S)LISIP pIjqnon (O] pasnoxd Aqurerodws], |

*sopIsal uerprend/sjuared aroym
[ooyds d1iqnd 3y pude 03 s)uspnys sarmbay

*(Keme uayes sem Asuow

puny] TeIsu3n) judreainbs se ‘oseassur renyoe ou)
puny pre [00Yds 03 p3redo[Te spuny A1a10] RAIS

"0¢ sunf-1 Amf 0
0€ Jaquiaidag-1 13q03100 woyy pasueyd 18X [eISL]

“auow B 321M3 S[O0YIS 0}
SUONIII0o xB) puas 03 sdrysumoy/K1d sannbay

*39[pesy Ik papuedxa 10 payeasd
wreidord parepuews mau Lue 103 Aed 1snw RBIg

“JUSWPUIWY II[PBIH 210J9q SB S[O0YIS
03 woddns Jo [9A3] AWES INURUOD ISNW JBIS

€661 4q
STeOuI03aed (IS + pre 0) M3 ‘(siuspms padapiaud
Iopun pue ‘uoneanps ferdads ‘uvoneuodsuen)

SAUNSBIJA] UOISSIONY

suauambay
[eRUIPISY

SSTUO A19m0]

Teax [eosty

SUONJIM0D) XeJ,

wmroum)

PV J1e1§

0v1 pue ‘8Z1
‘LTI L8 ‘8L °'V'd

9¢ 'Vid

oy 'vd

uone|si3a|

1Z°'vd

101 'vd

LS 'vd



218

$861

¥861

£861

£861

£861

7861

7861

861

7861

pue sSuuagjo 9smod Joj fidnd 1ad 00°8Z$
"SuLI0jal [euonednpa dope 03 SIOLISIP
[e0] J0J SIARUIDUT [BIOUBUY ISIY RA[) PAYSTIqRISH

‘Sutpuads ¢S [€101 JO %19 [ I8
sjooyas uo Surpuads ess Rpesy-1sod ysnqeisy

*$10BQUO0D
pue[ UO pure] [0OYOS [[3S O} SPIROE [BI0] SMO[TY

*(spunj Sunerado)

SIOLOSIP [00YDS 0} SUBO] ABIS SIPIACI]

‘synulf snotAl1d puoAaq mo110q 03 SJOOYIS SMOJTY
*SAI09s JYHA U0 uonesnp? Liojesuaduiod 103
9IqI31[9 SHUSPMIS SUTULIAIIP 0} B[NULIOJ SIPIACL]

"pre ojes
8u1A19031 9nUNUO) 03 SILASIP NOYP AY PANTUL]

*X®} UWIOdUT JNeJS Ul IseAudu] Arerodwo |

‘Suresy ornqnd noim
T'd"D AQ USRS 3s8aIOUT J0U UBD INUIAAI [00YIS

*19quI3dag
OJUT SUONJI[I I3e[[TW [BUONIPPR PANIULIS '€

SIARUIDU]

(Pauyapay) R[PesH

(pue [00YdS JO J[ES)
SAINSBIJ\ UOISSIONY

(sueo] AwIS)
SAMSBIJ\ UOISSIOIY

(st 3uimowniog)
SAINSBIJA] UOISSIINY

(syauag uoneonpyg
K101esuadwo))
SAIMNSBIA UOISSIONY

SAINSBIJ\ UOISSIONY

SOXB], INUIAY

uonexe] % P

011 °'Vd

6cT'Vd

vl 'vd

vZr'vid

91 °'vd

wy'vd

9¢l 'Vid

SS1°vd

I A



219

£661

661

7661

€661

661

0661

6861

8861

‘uoneonpy Jo jusunredaq 01 e8I UONUANA
ndnd uo uoneuLIOJUT YSTUINY IS JOLNSTP
[00Y23s ‘Spuny pry [00YdS LIS IAI0A 0],

010D
3O [00YO§ JO SuTpUNy J0j Pry INBIS PI[IOULD

"%SL-0L 103 pIstel
pre qyeis 1o Juswarmbai souepusne Areq

*389[105 Ut PIf[OIUD SIOTUIS
Jooyds y3ry 103 3pa1d 13d 00°0s$ sAed owsiq

*$1S09 9ARRASIUTIPE
umop 3urpjoy 103 sanudout [idnd 12d (0SS

'ST'V'd
Juowajdwt 0} AIMTE] 10§ SUORONPIP PIY AWS

*$1509 JO
I9purewl 10§ pred s[ed0] - T8k JUO IANJE pA[NEBIIP
pue sxandwod wooissed papiaoid g

"0002 STe0D 3 jJo wed syued L3ojouydd],

‘idnd 1ad gg°gg - (§7) 921
ssed Jo de) ‘syuswannbar uonenpeis

uodoy
uonuAYy nidng

S$3AQUIU]

SIAQUAdU]

SIARUADU]
9ARUDU] 150D
SARRRSUTUPY

PV 11§

mouLowo],
Jo s1yndwo)

WU 3 IATI3(,
0002 Steod

9¢t 'V'd

8v1'vd

8¥1 'Vid

8¥1 'Vd

8v1 'v'd

sT'vd

IL1 'V'd

JuAWNd0Qq



220

£661

£661

£661

£661

£661

£661

suondaox3 ssoqun ‘urerSoid isepyearq aeviado
Isnu S)LISIP SSBLD PIYL PUR ‘pu0dS ISI

*9010J }SB)
A1mMd9s [00YOs [8I0] B 81D ABU PIR0q [0OYOS

uwdojaAap Teuorssajoid Jo sAep ¢| 1S9 I8
SAI30AI puR ‘AISAT]IP [BUORONISUT pUe JuIFeuew
woousse]d snid ‘sjuswarmbar JIMuA YIm uANSISU0D
juswdojaasp reuoissajord 9A19931 L108s9)j01d

10 I3Yoe9) IJISEU B SB Yons ‘19yoes)  Jojudu,,

01 paudisse 9q :Isnul (SIB3A ¢ ISIJ) SIAYOIBA MIN

44S Aq paaoidde uerd yuadojaasp

Teuorssajoid fenuue 3ABY 1SN (S PUB IOWISIP [8I0]
yoes ‘spunj Juawdojaadp reuoissajord A1 0,

*9391102 wdpuadaput Aq pIdyYo

95IN02 10J JO 3FI[00 AUNUIIOD JO ANSISATUN
anqnd £q parerado urerdoid yuawfjorud renp

10J NPAID 3snJa1 A[qeUOSBIIUN JOUURD IDLHSIP [00YOS

"SJudpmIs uonEINPI IMpe 10j Spuny pry [00Yo§
JJe1S A1031 09 10LISIP 10J A[dde eunud MON

*90uB]SISSB

P sp1acid 03 $IsSBID JBNSAI JO WN[NILLIND 10D
woy spidnd asap SurAowas proAe 1snws 19ISI
‘spidnd ysu-je 103

ouelsisse [eroads apiaoid isnu IOLASIP [00YOS

ureiSold 1sepreug

0104
Y¥se, Asmosg

wawdojaasg
JBUOISSJOld

Juswpjorug

pue 31pa1) Tenq

uoneonpy NPV

SIUPWIS FSRY-IV

See'vVd

0ze 'vid

StE 'vVid

Ste 'vVid

9tt 'V'd

ste'vd



221

£661

£661

£661

£661

isnw preoq ‘uononnsut idnd jo smoy o6 pue skep

081 1589] 1B S6-H66] UT AINSUD ISNW pIeoq [00yds
‘sjuswiked pre [00Yds LIS JO SUTP[OYYIM PIOAR O,

*sKep O UNPIM Pa3201d 01 JI9YISYM PP Isnw
PIeOoq [00Y9s ‘I9Yoe3) Jsutese pI[y are sa3xeyd J]

‘uefd Juawdoraasp

pazifenplAIput 3praoid isnus 30L0SIp [00YOS
‘1030RJSNIES 10U ST UONEN[BAI S JIYIB PAIMUY J]

*s1e3K 3y A19A9 0UO ISBI] I8 PIIRN[RAD AT
SI9YJEB3) PIINUI) IBY) ANSUI ISNW pIeoq [00yOS

*uonBN[BAI Pud-183A [BNUUR UB ISBI] I8
pue ueld Judawdo[oAIp PIZI[ENPIATPUL ARY SIIYIRI)
Areuoneqoid jeyy amsu9 3snw preoq [00YOS

uaudo[oasp
Teuoissajoid ur pre oym SIAYIRS) ISNSBUL PIAII[IS
103 S9ABI[ [eOnEqQqES IpIA0d 3Snuwi IILISIP [00YOS

*SIYOB
131sewW 103 suonedyIenb 135 jou S0P SEE V'

-uodar uonesymsnf

ariqnd Surystiqnd pue Suwreay sriqnd urpjoy nopm

wresSoid 1Se{Ea1q SIBUTWIT]D J0UURD PIBOq [00YDS

‘Ajdde

Tepudped) [00YOS St 'Vd
sa8rey) amua ], 09°vd
suonen[eAg pue

sdd] ‘amuy], 6S 'Vd

SIYORI [, INSBN See 'vd



222

y661

¥661

v661
v661
£661

p661
£661

2usunredsp 03 odas Juaworus fenp aredaid pue
BJBP 109102 1SN IDLASIP [00YOS NBIPAIANU]

ST 1sn3ny £q suonipuod AMqI3Te
BurquosIp 1319 Sp1aoid Isnu JOLASTP [80]

‘uonmnsul Sunuerd-au3sp
‘Arepuod3s-1sod ut pIfjoIuI SIOTUIS [0OYOs Y31y
UreL3d J0j pasn 3q ABus SpunJ pre [00Yds ABIS

*NIUILOD AIOSIAPR SSIUTPBAI [00YIS B YST[qBIS
pue saurapm3 wnnomd pue Lyenb jo sprepuws
FES 133U ISNW UonNedINPS POOYPIIYd AIes 10j
Spunj pry [00YoS ANBIS SUTAIIOA JOLISIP [00YS Y

‘uoneonpy jo jusunredsq 01 uodar Aniquyunodoe
op1a0id isnui 30Y Pry [00YdS ANLIS S} JIIpUN
SIUpIIS YSLI-J8 JOJ SPUNJ SUIAIS0AI 1OLNSIP [00YIS Y

wASAS uRuaAmMY s9kojdwyg j00yoS d21qnd Jo
siuawAed 10wmsIp spnjout 51500 Sunerado jooyog

‘sjuawed BIPIW
pue AJund3g [00YDS [RISPIJ 10J SUONNQLRUOCD
12£ojdws spnjout $1505 Sunerado jooyog

"0201-600Z Aq sAep 1T yoear 03 reak
yoea skep z Aq Teak [00yds 9y) SUTPUNX? I9PISUCD

JusuIoruy
pue 3par) reng

uonednpyg
pooypy Afreg

SIUIPNIS STV

uWAMY

Aimaag [eros

£8C 'V'd

¢8C 'V'd

¢8C 'V'd
t8C'Vid
9¢t 'V'd

£8¢C pue
9¢e 'V'd



223

y661

p661

v661

‘uoneonpy jo jusunredsq pim odas reousuly
aA1suayaduwiod renuue ue snid ‘spiodal [eroUBULy
pue nidnd jo 3pne Ajawm S[1y SN ISLASIP [00YIS
‘Spunj pry [00YdS 31el§ JO JUIPIOYIM PIOAB O,

“Jeak yoes | ¢ Arenuef
Aq smoy pue sAep £Jn190 Isnw preoq [0oyds
-1y pue 000Z-6661 103 080°T PU® ‘6661-8661 pue

86-L661 103 SE0°T *L6-9661 PUB 96-S661 03 066
:uononnsui [1dnd Jo sioy ur asearout 2A1ssAT01g

*arne[si83] 03 wodax
awqns 3snw JuawdojdA9p reuorssajoid 10y spunj pry
S1e1S SUTATIDAI SIOLISIP JUIMINSUOD pue SS]

suoday [eroueuty

Iepuse)) [00YdS

wuawdopaaag
[euoIss9jo1g

¢8C 'Vd

¢8C 'V'd

£8C 'Vd



224

9861

9861

$861

LL61

LL6l

LL6l

9L61

SL61

‘183K 8uIMO[[0J NP qof paudyo 9q Isnw sAep
0Z1 uey Asow SUDjIOM SIYIBI) AMNSQNS

*908]d JI0M UT STEONWLIAYD SnOpIezey
30 s33Kodusd wogut 03 SJoYds pArmbayy

*+08 10 (8 renbs 301A13s Jo sreaf snid o8e 1
amar 0) saakojdws jooyos SIuLdg

*s9y [ouuosiad ur uogeuuojur Adod
PUR ‘M3ITAAI ‘mouy 03 sKojdwd pamorry

"PIBUTWT]? S[BWIS} PUB e
10J SINOY/SUORTPUOD FIOM UT SIOUIIILIP
pue sioutuws 0 syrudd JIom Insst SJOOYOS

K103epuew Spew uoneonpy [ervadg

*sjooyds-aud jo
uoneBIJIUN Suryoed pue Sursudor sAeMENY

‘suonedrdde qof woiy
uonBuLIOjuY ISALIe unia8 w0y S|ooYds SNQIYoId

NOILdII5SAd

TINNOSYId

$19y089] AMNSqNS
ST
Snoprezey

UAUAMY

SI[L.] [JUUOSI]

SR JIoM
uoneonpg [e1oads

uonEIYRIA)
J00Y95-31]

uoneonddy qof
uonBWLIOJU] ISALIY

SOIdOL

tL'vd

08°'vVd

16 'Vid

L6t 'Vd

06 'Vd

ISy 'V'd

¢Vl 'vid

ite'vd

“OIT NOILVISIOTT
‘SLOV DI'1dNd



225

£661

€661

661

0661

6861

6861

8861

L861

9861

9861

ueld Juawdo[aAIp PIZI[ENPIAIPUT JABY SINOBN
Kreuoneqoid jeyy amsu? Isnw preoq [00YOS

*soafojdws pamy
A1M3u JO YOSy SPI0OAI [BUIWILI SAIMbay

20npuod
Tenxas [eunuLd M padreyo saakojdwo
3o Juspuuuadng AJI0U ISNW SIOINIIS0I]

"T1-6 Sopesd ut £3o[ouyda], pue ey
‘0UIIOG UT SIANYIBI} PIAYNIIO-UOU MY UBD SIONSI(]

‘e yord
%¢€ revonippe £q suoisuad paoueyud ueid " TW

‘s £q pred
SIJUIq PBY %06 [PIM JUSLLAIRA pademoouy

“ut Juarmd Apudsaid jou $199(qQns pioA. 03
ABIJNIO BaIR 3139(qns AJInu Avw SIYOBI ],

*3]qB[TRAR IR SIOBI) PILYNIAD JI UIAD
SI9YOe} "PH "90A PAUNIID-UOU JO SuLITY SMO[Y

"IN

8utyoea wes 03 51591 IaREW 19(qns pue SIS
a1seq ssed 03 (1661 UT) S194oBA) MIu sannbay

"SIOJRNSTUTWIPE [00YJS JO UOHIBOHTHIO YSHqTISH

SUOLEN[eAY pue
sdd] ‘amus],

fojdwg moN
19NpUOC)) [eNXIS

JeUTWILL) JO
uoneoynoN [esv

uoNBIYNII)) IR

dTIN

URLAMYY

UOREBOLINID) JSYOBI,

uonNBIYNII) IOYOR|

uonNBIYIIY) ISYOe|

UOREIYTHI)) JOIENSIUIIPY

6S'Vid

66 'V'd

6¢ 'Vd

ST'Vd

p61 'V'd

€61 'V'd

£0S 'V'd

LS 'Vd

L9t 'vd

£91 'V'd



226

p661

£661

£661

£661

‘reaf yoes | ¢ Arenuer
Aq smoy pue sAep AJ11130 ISNW preoq [00Yds
a1y pue 000Z-6661 103 080'1 PUB 6661-8661 Pue

86-L661 103 SE0°T *L6-9661 PU® 96-S661 103 066
:uononnsut [idnd jJo smoy u 9searduT JAISSAS01g

‘podar uonesynsnf
anqnd Sumysijqnd pue Surresy sriqnd Surpjoy oM
wrerdoid isepreaiq BUTWIS JOUURD pIBOq [00YOS

‘Ajdde suondaoxs ssoqun ‘urerdoxd isepreaiq seiado
Isnw SIISIP SB[ PINL], Pue ‘puodag ISITg

*3010 JsE)
Aumoas J00ys [8J0] B 38U ABW PIBOQ [00YDS

"0102-600T 4q sAep 01T yoeas 03 reak

yoed sAep g Aq 1ea [00yds ) SUTPUANX IPISUOD
3snw preoq ‘uononnsut idnd jo smoy Qg pue sAep
081 1589 18 56661 UL INSUI IS preoq [00YOS
‘sjuswied pre jooyos ReIs Jo SUIPIOYYPIM PIOAB O],

‘uejd Juawdoraasp
P3zIenpiAIpul 3piaoxd 1snw 3DMISTP [00YIs
‘£1030BJSTIES 10U SI UONEBNRBAI S IYOBI) pamu] J|

*S1e9A M AI9A3 0UO ISBI] 18 PABN[RAD e
SI9YOB3) PAINUI) JBY) ANSUI ISNW PIEOq [00YOS

‘UONBN[BA? PUS-TeaA [eNUUR UR ISBI] I8 pue

TBpuILED) [00YDS

sureidolq iseppeaurg

0104
¥se[, Qiumdog

Iepudpe) [00YdS

¢8C'Vd

Sttt 'Vd

0ce 'vd

StE'vVd



227

LL61

9L61

9L61

SLel

vL6l

S.0L61

6961

*§301A19s Surssaooid-eiep

paewOINe 10§ 000°00LS PAE0[e IAW duiss30014-B1eQq 69v 'V'd
(uoneziue3ioay % reuABW Aepdn papnjour) .

"STB3£ () UT UM ISIY UARLIMAL 3pOD) [00YOS 3po [00YdS uone[sida]
*SISJUI)) UONEINPH [BUONIBIOA
paystiqeisg “A101epuBWw UONEBONP

Te1dads speus - 10y uoneonpy rersds uoneonpy [e1oadg ISy 'v'd
"[00YIS 0} dUBQUD

210J3q UAP[IYO JO UOREZIUNUALT SANNbay UONBZIUNULIL] 667 'V'd

*sjooyos juasaxd ur desipuey 10j ssa008 061 'V'd

puR [00Yds M3u 10J USISIp 9L IdLIRy deosrpuey 081 'vd
‘uonednpy jo yusunredsq aAwrg

sanmniqisuodsay pue sIYSny siupms yooqpueH 3udpmig uAWNd0Qq

SaIMSeIN

SARENIU] WOy SPON

uLoja1 jooyds 03 sdaig 9 1u04 1q Ainquunodoy dag 9

NOILJIIOsaa SOIdOL “OIT NOLIIVISIDTT

‘SLOV Jr1dand

NOLLVILSININAV



228

8861

L861

L861

L861

9861

9861

¥861

1861

0861

"s3urppng j00yos
Jo xredar 10 mau 105 Surqumid 3ax3-pesj sannbay

‘ustprend
puared sjuopmys pue 3o1j0d 03 uodeom snoraSuep
Jim Judpmgs wodas 03 panmbar yuspuduizadng

*SI9qUIAW pIeoq J0j SMajneyd
10 SIBd 3uUIsn WOIJ paLreq SIdLNSIP UBSIYON

*3uisstu payrodas uaIp[yo jo sprodar Sud3e; pue
SIUSPNIS ISJSURL MIU JOJ uoneuLIoyul pannboy

*S[00YOS WO}
$01S3qSE JO [BAOWIAI JO JURLUTBIUOD sarmbay

‘Koeded
3umess Jo 450 | 01 PEOJ SNQ [00YJS SHUA']

*KI01BpUBW *SA JABIOWWIWIOD © - Ae(] “If ‘Sury
IayinT unrepy se Arenuef ut Aepuop pmy s19S

*9peId yI9 9A0Qqe SISOT[0JS
10J SJUIPMS URAIS 03 S[ooyds pannboy

"9dUBNIWIPE JOJ UORIPUOD © St Sjuawarmbax
UOTBZIUNUIWT SN 0] SJOOYIS PIMO[[Y

Suiqumiq
3a1-pe] 3utping

asuodsay uodeap

Amquunooy

SUSpMIS

suspmug

Kiogeg

Iepude)

sjuopmg

UOTBZTUNURLY

9l 'vd

112°vd

8C1°'Vd

¥8°'V'd

y1'vd

SS°'vVd

68¢ 'V'd

y01°'v'd

8T °'vVd



229

£661

£661

0661

0661

0661

8861

8861

8861

8861

8861

‘uonednpy Jo jusunredsq 0
el uonuNau Nidnd uo uoneuLIOFUT YSTUM IS

JOLISIP J0OYIS ‘SPURY PIY [00YOS VIS A1 O

"PIUPAUIIL ST JOLASIP UL
100yos o1qnd Yoed AUNSUI ISNW preoq [00YdS

*38pajmoury Jo Judsu0d jJuared JnoyIm uonioqe
ue ¥93s 03 uNod Neqoid uonnad ued SIOUTN

*Aousd s ut SIdSIp pajqnon
A[rerdueuly Jo [0NUOD IXB} 0) NS SIZUOYINY

*(uonnqLusip pue uorssassod)
SIUSpIIS AQq pue 03 SPIOIAS JO SN PAIQIYOI]

*(sed) syue} J3ei01S
punosdiopun Suryes| jo dn-uedpd sannboy

"7661 30 9 'V'd £q payIpow 13
"syuapnys jsurede yuawysiund rerodiod sjqyoig

"SISBISIP [qEOTUNWILLOD
YA SJUSPMIS JO PIODAI JO AITERUAPYUOD

uIUNIIIA 9FI[J0d IO
uonedronred suods 103 sjuspms 03 Judwled oN

*S30TAIP JIUOXIII JIYI0 pue
s138ed 19y00d Surkired woxg s)uspmIs SAQIYold

yodoy
uonuaoy ndng

UORMIPAINY

uorJoqy

[onuo) ABISAIISI

SpI0INS

Syuel

93ri01g surjosen

uwiystung rezodio)

Airenuapyuo)

$9p0D UIPpNIS

$3p0D) IS

9te 'V'd

See 'vVid

11Z°vd

tL'vd

0t 'vid

8L °V'd

12§ 'vV'd

88y 'V'd

LLy'Vd

SIT'vd



230

£661

£661

£661

£661

£661

£661

oy1oadg :saenpeID 9661 ¥ ‘S661 ‘661
‘sqgenperd 91q131}e 03 vwoldip pIsiopud-wms
pIeme 03 preoq jooyds sanmbar 9po)) [ooyos

"(S6-v661

3uruuidaq sropesd y31o sapnjout) JUIPMS [00YdS
43y yoes 103 ofjopIod JuSpNIS UTRIUTEW IS
10LSTP [00YDS ‘SPUnJ Pry [00YOS ABIS AINVA O]

"Siuopms J00yds Y3y 10j
sorjoyuod Ju3pmys UTeIUTEU ISNLW IDLASIP [00YOS

‘pap1aoad 3q 03 SIDTAIIS PUB JUISUOD

rewuared 103 £o1j0d sao01dde 3snw preoq jooyos
“3urpping [00Yds Ut St OUT]O uYMm djqedridde suoistacad
Terdads 3urpnjout ‘soTuTd [eIY JUAISIOP. J0)
syuawannbar $39s [iq suoneudoidde ypreay orqng

*ss3001d Sunjew UOISIOP
PaIseq-AIS BIA IpeW Are [9AJ] SuIpIng [00YIS Y}
9peuw SUOISIOIP IBY} ANSUI ISNW PIBOq [O0YIS

*SPIEpUE]S PIPUIUNLIOIA FES JIPISUOD ISNW preoq
[ooyos ‘syuapnys Sunowoid pue SuissIsse 10J
sprepue)s dueuLI0jIad ysT|qess? 1snul preoq [Ooyos
“PIATPAIDIE 3q 03 S]OOYIS 10§ ‘L661 ‘T AMf Sutuuidog

‘Sprepuels
doueunopad idnd papusunuodar gg§ I9pIsuod
ISnu SIOLOSIP [00Y2s ‘9661 ‘T A[nf Suruuidag

swojdiq

pasiopug-aels

soTjojuod

sorjoyuod

SOIUT].) JUSDSI[OPY

Supfe-uoISIORg
paseq-als

sprepuTl§
Q0UBULION]

Ste 'Vid

9t 'V'd

Ste 'Vid

IZABA. |

See 'vVd

Ste'vVid



231

£661

£661

£661

"SI[NPaYOs ANeS 03

8utp10238 JYHN PUe 5159 1930 Aren3ar 1omsip
[00yos uaym 5159 Lousroyoid seadar Lews sdng

-nodaz uoneoynsnf orqnd e saystqnd pue

SIMINRO SIPLOIP preoq ssdun ‘syidnd myssaoonsun
105 sures301d re1oads spraoid 3snw preoq [0oyos

‘spdnd myssaoonsun 10§
*019 ‘sjuared am Sunsow sptaoid Isnw preoq [00YOS

‘swojdip

pasiopud-els B 3A3moe 03 Kyunyzoddo srejy e spdnd
T8 9AI3 03 ISAP JO YOBS 0} SSI0R JUIDINS pue
‘3oue)sisse [eroads ‘sasse001d Surured| ‘wnmoLund
STIIPEIR 10D Ip1aoid 3snw preoq [OOYOS

10V PIV [0040S AwIS
w paquosaid se sjuswanmbai sures st 399 ISnW

10LISIP [O0YDS ‘SPUnJ PIy [00YDS BIS IAI0A O],

"SIIPIYS [BID0S UT SIUWONNO INUIPBIR

A4S 9A1YOR ISnW OS[e JJBNPRID :$IABNPRID 6661
*90UOS JO ‘SORBWIAPBUI ‘ST[IYS UONBIIUNUILOD
19534} JO IOW JO JUO UT SAUOINO INUIPRIR FFS
9AJIYOR ISNW AENpRID) SABNPRID) 8661 % L66]

*0UIIS JO ‘Sonewdewl ‘sire
SUONEBOIUNWIIOD UT JUSWISIOPUI J0J Siudwarmbaz

JUARUISIOpUY I0J
8unsa, reuonippy

juawIsIopuy I0j

funioddQ ey

ewoidiq
pasiopug-aels

Ste 'Vd

See 'V'd

9¢t 'Vd



232

£661

£661

£661

£661

puR S[IDIS UTELIAO NBRNSUOLLIP ISNUI [eNPIATPUT
‘3uryoes) Juapms A0§3q ‘5661 ‘1 A Suumdag

7uawdofaasp
Teuoissajoid ut pre oym SI9Yoe) INSTUW PIRII3S
10J S9AB9[ [eoneqqes apiaoid isnu OSIP [00YOS

*SI9YOBI}
13)sew J0J suoneoyrenb 195 10u S0P SEE V'd

2uswdojaA3p reuoissajoid Jo shep G|

1SBJ] I8 9AT331 pue ‘AIJAT[IP [euUOnONnSUl pue
yuswadeuew woolIssepd snid ‘sjuxwanmbar amuy

M JUASISUO0D Juwdo[aAp Teuoissajoid IA19031
$10s59J01d 10 19YOBI)} IJASBW B S YOnS ‘I9yoesd) ,Jojudul,,
01 paudisse 9q :Isnu (SIedA ¢ ISIJ) SIAYORIA MIN

‘g4S Aq pasoidde ueid yuswdojaasp

Teuoissajoid renuue ey Isnw (JSJ pue IDASIP [8I0]
yoea ‘spuny Juawido[aAap [euoissdjoid 1031 0],

*289[109 juspuadopur £q pAIdJJO

95IN09 10j 10 983[j0d ANUNUIWOD IO ANSIFATUN
anqnd £q paresado wrexdoid juswfjoIus renp 1oy
MPaId asnjal A[qBRUOSBAIUN JOUURD JOLISIP [00YDS

JUALIISIOPUD JAIIIAI pUB
1591 rwoldip pasiopus-qels aye) Aew uosiad Aue
99J 9jqeuoseas Jo JuawAed uodn ‘gg61 ut Sutundag

SI2YOBIJ, JUIpMIS

SI9YOBI INSBN

wawdojaasg
TeuOIss9joId

uwjorug
pue 31pax) fend

get 'vVd

See'vV'd

Ste'Vd

See'vVid



233

£661

£661

£661

£661

‘sjuawunbas uoneonps Sutnunuod JgS
919]dwiod JsnuI SI0IBNSTUTWPE ‘96-C661 Sutuudag

‘(siuspuuuzadns
asl 303 uondsoxg) ABOYNIO SuTyoes) JO
10 JOjenSTUTWIPE P[OY 10U PIIU SIOJBNSUTPY

OLOSTP A Pim
amu3) sutejal Awdpese jooyds odrqnd e 3e yoea) 03
10LOSIP WO DUISQR JO JABI] UO JRJOBI) PAINUIL,

*sAep (O] UMM p33201d 03 JIYIayMm IpIdAPp ISnuwt
pIreoq [0oyds ‘19yoed) Isutede paqy re sadreyd Ji

‘uejd Juxwudojaasp
p3zi[enpIAIput 9praoad isnu 3oLOSTP [00YDS
‘K1030BJSTIES 10U ST UOPBN[BAD S IYORS) paInu JI

*sIe3A a1y} AIS9AJ 0UO ISBI] I8 PAIBN[BAD B
SI9YOB3) Pamua)} JBY) AMSUD ISNW Preoq [O0ydS

*UOBN[BAI PUI-IBIA [enuUe UR JSBI[ I8 pus
ue[d Juswdo[IASp PIZIBNPIATPUT JABY SIYIEI)
Areuoneqoid 1eyl amMsu3 ISnW preoq [00YdS

“1oLISIp [00YdS
10 [OOYIS P JO UORIBJSOES AP 01 I3pajmouy

SIOJRNSTURUPY

s19Yoeq |,
Awopeoy ‘amud],

sadrey) amua],

suonen[eAy
pue sd]J ‘amus],

Ste 'vVid

Leg 'V'd

09 'vid

6S 'Vid



234

£661

£661

£661

£661

£661

£661

‘Ajdde suondaox9 ssopun ‘ureiSoid isepyedlq sjeiado
ISnW SIOLSIP SSBLD) PAYL PUB ‘Puoddg ISy

"90105 JS¥
ALM33s [00YIs [80] B ANBAD ABW PIeoq [00YdS

"0102-600T £q sAep Q1T yoeas 03 1eaf yoed

sAep g Aq 1ea4 [00Yds ) SUTPUAXI IPISUOD

1snw preoq ‘uononnsut fidnd jo smoy (gge pue skep
081 1583 1B S6-p661 Ul 3INSUD ISl preoq [00Yds
‘sjuswiked pre ajels Jo Suipjoyypim proae o,

‘snidnd pue ‘saakojdwso

‘s1aquidui preoq 1oj ‘sonreuad Surpnjout

‘Korjod Juswsserey renxas uaUM Juud[dut

pue 3dope 1snw preoq [00Yds ‘5661 ‘1 Arenuer Ag

*SUoIS199p uoispndxs pue uorsuadsns
ayew 03 rediouud euSisop Aew preoq [00YdS

*s9p0d ssaIp siuad A[ssaadxs pue pawms
-A[peo1q aIow S[OOYdSs 10j ATess0u suone[ngax
9]qeuOoS®aI dYBW ISNW PIreoq [00YdS JBY) UOISIACL]

‘Rhojdwd

[BUORIPUOD S JOJENSTUTUIPR JO IO SuLny 310j9q
Y9342 A101STY [UTWILID 359nbal 35nW preoq [00YdS
"S3ITY [EUONIPUOD IPNJIUT O} PIPUIIX? UOISIAGL]

surerdoid isepreaiq

010
¥se, Aiumaog

Tepuae) [00YdS

£onod
JUSWISSRIBH [BNX3S

pue s9[ny upmg

Ste 'V'd

ITABA A |

Ste 'V'd

Ste 'vVid

Ste 'V'd

89 °'Vd



235

v661

y661

y661

£661

£661

£661

£661

£661

“[IOIUI 03 OLNSIP AP Ut JuTpIsas
UIP[TYD SSI[ALOY MO[TE ISNW SIILISTP [00YdS

"SPUQ Je3k [00YIs IANJe SABP (6 UTIIM
uoneonpy jo yusunredaq 0 919 ‘suoseal ‘sroquunu
urpnout ‘eyep 1oda isnw SILASIP [00YIS

"siuawAed ArJIPIW pue (IUNIIS [B1D0S [BIIPY J0J
suonnqinuod 13£o0jdws apnjout s1s00 Suneiado jooyog

WASAS WwAauamyY sahojdwyg jooyos o1qnd jo
sjuawAed 1wmsp spnjout sisod Sunerado jooyog

9w AR sjuawArmbar
(popuawe sB) ¢ *V'd 18Y) dmsud jsnw surerdoxrd
enJosuod ut unedronred 1o1nsIp jJo preoq jooyos

‘uona9[9 10j uonnad

Kew Awapese jooyds orqnd pasodoid jo sisziuedio
‘191rey9 JuRI3 0} SSUT[IIP pIeOq [00YIs [I0] J]
*Aurapede a3 03 pIAe[al

sanmiqisuodsar paudisse ‘Teroads sey preoq ‘os JI
*Awapese jooyds drqnd e jo uonerado 10 10eRUOD
e jue1d Aew preoq [00YOS ANBIPIULISIUT 1O [8I0] Y

*Ajdde
suonIpuod oyroads ssafun AI[Ioe] fBUONEINPI WOL)
PIAOWIA 3q JOUUED [BLUNBW JUTUTEIUOD-SOISIQSY

UIP[IY)) SSI[ALOH

suorsfndxg
pue suorsuadsng

Ayumdag [eroos

WAUARY

surex3o1g
BIUIOSUOD)

s[00yog JaUeyD

$0153GSY

¢8C 'V'd

¢8C'V'd

£8C 'V'd
9¢t 'V'd

¢8C 'V'd
9¢t 'V'd

Ste 'vVid

9t 'vd

1§ °'vd



236

y661

$661

¥661

v661

v661

‘uoneonpd Jo yusunredaq pim odar reroueuy
Jarsuayadwod renuue ue snid ‘Sp10931 [eLOURUY
pue nidnd o pne Ajowm 3[y isnul IILISIP [00YOS
‘SpUnJ pry [00YdS EIS JO SUTPIOYPIM PIOAR O,

-rme[s189] 03 wodax ynuqns
1snws Juswdojaaap feuoissojoid 103 spunj pry
BIS SUTATIDAU SIOISTP JUIMIDSUOD pue SS]

“Teak Yoes [ ¢ Arenuef

Aq smoy pue sAep AJIu90 1SN preoq [00Yos

J31Je pue 000Z-6661 103 080°T PU® ‘6661-3661 Pue
86-L661 103 SE0°T *L6-9661 PU® 96-S661 103 066
:uononnsut [idnd jo sImoy ur IseAIdUT JAISSABOI]

ugunredap 03 wodar Juawiorus renp aredaid
pUR BIEp 109[{0D 1SN JOLNSIP [00YOS ANBIPIULINU]

‘61 1snSny £q suonipuod
AmqiSye Suiquosap N3] apraoid ISnu IDLISTP (80T

‘uonmnsur Sunuesd
-92139p ‘Arepu053s-3s0d ur PI[[0IUI SIOTUIS [OOYDS
Y31y urelI30 10J pIsn 3q Aew Spunj pre [00Yos NBIS

"o9peI3 I J0j SISeq [BUOTRI OU SBM
2191 ssapun padueyd 3q Jouurd IPRIS UL I0
‘19sawds ‘pourdad Supprew 10 opeId wrexs [eunj v

suoday [eroueul.

uawdoaasaq
[euOISS9J01d

Tepuse)) [00Yd§

juaujoruy
puB 31paL) Feng

98uey)) spe1n

£8C 'V'd

£8C 'Vd

€8T °'Vd

t8C 'V'd

e 'vid



237

v661

*Kyrrediomuu [820] 03 3sanbar uayum

QNS ISnW jooYds ATBpuod3s J0 AIBjuRUI[d
*9p0D [AedH IMIQNd A ISpUn pRNEISU0D
s9reos pue Imoi8 jueld 105 sy 9A10A O],

S9eOSg
® sIydi7wed

8°Vd



238

vL61

127]

vL61

vL61

pL61

1L61

Sunsyy,
1S1-6961
.MD\.—
-8961

qIva

“UUWOM JO SUOTNQLRUOD PUR ‘SINLIOUTW [Y1J8]
‘suonendal SUYR9 U0 WNMoLIND saumba QW

*SIUIPMS PIJUIe] pue
pay3 jo wmmorLmo Joj 3uruueld preog AWM

‘urer3oud ren3urpiq v yMBSUT 03
SIUSPNIS AI0W IO ()T YIIM SJOOYOS PABPUBIA

uonEeSNpy IAUNSUOD) UT WNNILLUN)) SABPUBIA

19V uonedNpy I193re)
"uUoREBINPH [00YOS INIQNJ J0J STROD) [BIUID)

"preog A1e1§ 03 JRPUIWOD AIOSIAPY
Teuonjeonpyg uBSYOIA JO STEOS UOUILIOD)

1L6T 30UAIJAY UOUINLL)/G96T OUAIJA ULION
8ums3) uoneoNpI paseq OUBULIONI]

NOILJIIrI5sad

NNTNONEAND

wmnowm) ALIouty

PAUI[EL PR PIYIO

weidold renduing

uoneonpyg
JWMsuo)

uonesnpy

[EUOREOOA

sTeon
[euoneonpy AeIg

dViIN

SOIdOL

£St 'V'd

66C 'V'd

6T 'V'd

68 'V'd

L6°'Vd

sjuUALNI0(]

uone|sida]

O3 NOILVTSIDTT
‘SLOV JI'14Nnd



239

$861

£861

0861

0861
"6L61

6L61

LL61/T

9L61

9L61

udwdo[aAIp eis
dsI pue [ed0] 10} uofiw £°z$ syeudoiddy

"ULI0J3 [EUORIBINPS I0J UOISIA SAeS payoedun
ApuedyruSig °suoneu SNOLIBA JO SJURUIAINYOR
siuapnys Jo uosuedwod - uonedInpyg

3o 1daq *$° reuoney - ysKy 38 uoneN

*sjuared 93w [00YOS pue (SIUIPNIS) SIAYPIOW
1ue13dx? 103 surerdoid IANBUIN[R SMOTY

‘saniIqisuodsa wiasAs pue 3urures]
Judprys :seare om) - Arewnid-a1d papnjour-sfeon
ueSTYOT JO S[e03 UOUIUOD PISIARY

*SUONII[I UT AOA
0} S[OOYOS 1Y) I8 1)SIZAI 0) SUIPMS PANPTULIIG

*SINUI)D)
uoneonpy [BUOHEIOA PaysTiqeisy “Alojepuew
uonednp? rerdads spew - 10y uonednpy rerads

‘urerdold dnysrejoyog
3ANRRdwOo) AW A UT UONBUTWLISIP pIoNPAY

*SISTX3 I3JUD [IDS OU J1 SureiSold [eoMuydL

-[eUORBI0A YSTqeISI 03 SIUIPNIS + 000 ] Uelp
asow uonemdod YIIM SIOLISTP I0W JO T SINUIS]

wawdopaasg eI

STe0D) [euoneINpy

weIdold AneuwIAY

STe0D) [euoneINnpy

SIY3nY wuspg

uonednpy e1oads

s1ySny uspnig

uoneonpyg
TEUOnEI0A

6¢C°'V'd

JuARUNd0Qg

601 'V'd

uAWNd0(Q

ps'vd

1Sy 'V'd

Sy 'vd

9¢ 'vVd



240

L861

L861

L861

L861

L861

$861

¥861

"WN[ROLLIND 03 pIppe 3q 21doy SPIY SABPUBA

*3891100 Ayunurwiod 0}
uontm) I8 0M3 IA19931 pue [00Yds Y31y wouy
JjenpeId 03 SHUIPNIS AUWOIUT MO J0J ANUDU]

*93en3ue] udis
10J aparo 93en3ue| udra105 jooyos ySy syueI

*SHUO0JJ9 WLI0JA [BIO] YSTIqBIS?
0} JUSWISSISSB-J[3s ¥ ,"AITTend) JO Sprepums
werdold Z1-) wedyorw, uonesriqnd preog elg

*uoneINPI JO SBArE SUIU UY S[e0d 139w 0}

suonoe paudisse pue SAWONNO PANSIP YSTqRISH
(*Armudo I1STZ N 10¥

sfys Aimiqe£ojduid oy saey pmom (0(‘z Tedk
A jJo ssepd dunenperd uarediopury) °, LMud)
MOIN ® I0j uonednpy - 000'Z Sreon,, - AAN

‘surerdoud [eoruyso | -[euoned0A
YST[qeIs? 03 SIOSIP SNONSRuOod-uou SMOTY

*SI0TAIIS [euOnNBONPI SULISATIX( “p ‘uoissajord
8utusyiduong ‘g “yuswuoIAUL Surured] AL T
‘Sutured| saoaduwi] °| :UORBPUARLWIOIAI JO SBATe
moy “ysry 18 uoneN 03 Isuodsaz weSwyoIN
UORDY 10j JuLd anig v,, paystqnd Ja

wmnoLm) spry

QUIOOU] MO

NPI) 3UIPpMIS

S[e0D) [euoneONpy

s[eon reuonednpyg
sweidold

TRy
-[eUONBOOA

S[e0n) [euoneONpy

S81°Vd

¥zl 'vd

81°'Vd

uWnd0(q

udwnd0qg

A

uWNd0(]



241

6861

6861

6861

8861

8861

8861

JUAWITBUBW PUR ‘OUBUL ‘JJBIS ‘SAWONNO
‘SJUSpMIS J0J UBSIYOIA UT SPUIL [BUOTBINPI
3umeorput 68-0L61 WO TWBp [EONSHYS
,Uoneonpg Ue3WOIA Jo uonIpuo),, - HAW

(°s1509 Jo 19purewu pred
SIOSIP PUB J83A U0 IAJE PIAMEBJIP AWS)
WOOoISSB[O P Joj siAndwod sapiaoid Jwg

‘swre1dold
yarem PIyD Prunopy Josuods Kews sorjod/sjooyos

'sjueId £3ojouyod pue

‘Aor10d 95BISTP I[qBOTUNUILIOD ‘WMNILLIND
siys Anmqe4opduws ‘suerd jooyos-aad
‘uefd JuawoAczdunt j00Yyds ‘WMMILLMD
210D J0J SIARUDUL [BIOURULJ :*9'T

‘pouad 18k 0Mm) B 19A0 JuwdAoIdun
poNURUOD IOJ SBIIR [RUONEBINPI YST[qRISq
«WIBA( A I9ATR( - 000T STe0D,,- HAW

‘sjuawannbar uonenperd

[ooyas Y3y 03 rejruls sjuawarmbar
uonenpeid uoneonpa Jnpe INEW ‘¢
51591 LamiqeAojdwd sjuIpnis A1) 7
‘e Ino dop Z1-L Aemore) °|

‘sjuared 10 JuspnIs Jou
1nq 13yoed) £q readde 1oyumj - NTULIOD
Ioquiaw A1y © 03 feadde opeid 103 sopraolg

S[e0D) [euonBONpy

MoLIowo],
Jo sindwo)

wreidoid yoem
PIYO JUDON

s[eon) [euoneonpyg

siuswannbay a1e1g

readdy
sapeIn JudpmIg

uAUNd0Qg

IL1°'V'd

e 'vd

N0

81t 'V'd

e ’vd



242

‘sorjoyuod
JuUdpMIs pue sewo[dip pasIopu ANvIS AMASY] “§
"UonYIPAIIIL
10J $s3001d 3183s 3snw [0OYDS YoBH ‘¢
*(Adustoygoad) urexs 3rxs jooyos y3ny pue
8unsa JVHIN MU BIA J[qRINSEBAW ‘SALOINO
1U3pIIS I "PRdO[AP WINMOLLMD A0 T
"SuDjew UOISIIP [9AJ] Sutpfng O
s[eod 1edf ¢-¢ °q
JUWINE]S UOISSTA B
-Sspnpout
$$9001d judwaAcidur [0OYOs SNONUBUOD
0661 SARY ISNW [0OYOS pue IIOSIP Yoey |

JUALNO0P $[e03 (00T BOUPWY,,
Te13p3j 3y Uo Paseq Z6-1661 10§ preog AeIS
103 sanuoud paystiqeisy , surdeg Amus)

0661 1X3N 3 313 ‘uonednpg Amu) 1s1g,
*SI83A U} 1X3U J0J PIYSIqeIsd

sTeod reuoneu xis ‘A3jens [euoneonpo Uy

0661 (Tezspay) ysng - ,,000T BOUAWY,,

"SUONEPUSUNLIOIAI 86| U0 apew ssardord paynuapy
L,uondy 1oj juudanig,, $861 uo uodar smyels [eury
0661 wSUIZDLD) UB3TYOI 10 UOneoNpy 1Ly,

"WNNOLLND
0661 01 pappe 2q uonnjosaz Andsip sarmboy

ABPUB ANRIS

S[eOD) [RUONEONPY

STe0n) [euonesnpy

sTe0D [euoneInpy

uonnjosay Andsiq

sT'vVd

W20

wsumosoq

W20

9'vd



243

£661

£661

2661

2661

c661

1661

"PIeoq 00y A
pue [00y2s yoes £q Arenuue pyepdn o9q isnw ue(q

PSP Ay

u1 [00YOs Yoea 10¥ ss3001d Juuaacidun jooyos
Sumunuod pue uejd Juswssoidurr jooyos rek -¢
01 -¢ & juswdrdun pue idope 1snw preoq [0o0Yyos

“WNOLMO

OMWIPEIR AU0I JOJ JUAUT[OIU punsud are spidnd
moy snid ‘saoueLrea jo uoneue[dxs pue [spow
S WOIJ SSOUBLIRA “WMNILLIND JLIPEI. AA0D
apnour suswId panmbas Ajsnotaard 03 suonppy

-podax uoneonps fenuue ue aredaid 3snw
pIeoq j00Yds ‘pATPAUIIR 3q 0} SJOOYDIS 10

u3asaud pue jsed ur paIdjjo sured)
OIISB[OYOSISIUT S[BUIIJ PuR [ IST] IS IDISI

‘sjuawiarnbal aming Aw039q
sewojdip pasiopus Jjels pue sorjojuod Juspmg

P
12d 00°0S$ Aed 1wSIP - 3337105 UT [jOIUI Kew
uonenpeis Jo SIPAD ¢ UNPIM SIOIUIS [00Yds Y31

STUIA ATH JO UOROINNSUT SAJBPUBIN

sueld
juawaAcaduwiy jooyos

uoday
uonEdNpy [enuuy

$9AQUIADUT

SIARUIOU]

SOARUIDU]

uoneonpg AIH

6tt 'V'd

See 'vVid

8v1°'vVd

8¥1 'vVd

8v1 'vVd

6¢1 'V'd



244

£661

£661

£661

*(Amqrsuodsaz reos pue reuosiad 03 10 AMONKS
[BIO0S PUB ‘OTWIOU0I? ‘[839] 03 [BRUISSI J0U SWASAS
IN[BA JO ‘SJ3[3q ‘SIPMMIB IPN[OUT JOUURD WN[NILLMD
d44S) ndnd yoes 01 wNNOLLMD SNUIPEIE 0D pAumbu
gds piaoxd isnw preoq [00YdS IR PUR 86-L661

*S[9AJ] ATRpU093S PuR ‘S[PPIll ‘ATeJuSWI[ J8 WNNOLLND
OTUWSPERIR 10D YSTIqRISI ISNW pIeoq [00YdS L6661

*WNROLLMD STWIPBIR A0 ) SuLIATSp 105 wreiSoid
euonONASUl PIUSITe UTLLIANIP 1SN PIeoq [O0YOS

0wsIp 3y ut jooyds sriqnd Surpuane spidnd e
0} 9[qB[TBAR WN[NILLIND JMWIIPEIB AU0D B B
ISNW pIeoq [0OYIS ‘PAIPAIOIR 3q 0} S[OOYIS 10

*ATUnUIWIOD 03 Ipew ST SANSST ISOY)
Suissarppe j0u 10§ uoneuejdxa ey 10 pIssAppe e
sanssi L3nba 19puad 18 amsu? Isnuw preoq [00YoS

‘uefd Juawaaoidun

Jooyos renuue I Sutop Sjdoad 03 popraoid pue
19pudd £q paredardesip st wodas jooyos renuue
10J papidwod eyep 1ey) ANSUD ISNW preoq [00YdS

‘PANPADIE ST IDLSIP Ut
[ooyos orjqnd yoeS AMSUI ISNW Preoq [00YdS

"SQSI pue
S19LSIP [800] 103 193J1p ueld JO SluUAWIYS A10jepUBRy

umuoLuny
SOIWAPRIY A0

&nbg 1opusn

uonWIPANY

See 'vVd

SeE 'Vd

See 'vVd



245

£661

£661

£661

£661

£661

£661

JO Sumyor} Y IPNOUT IS SISBISTP I[QBITUNUWALIOD
sno1aduep Inoqe uonINNSul AI0}BpUBN

“Sjuapns uoneINPI JMpe Joj spuny pry [00Yo§
IS A1 03 smsIp 10y Ajdde BUNLD MIN

‘sorjopod Judpmys pue ‘Sutuueid pazifenpIATpul
‘sweidoid pspeiduou se yons saAnBRIUL
Arejudwdfd A[1ed J9pISuod Isnwi preoq [00YdS

*0UBISISSE A
op1aoid 03 sassed en3a1 J0 WMMOLLMD 0D
woy spdnd asap Sutaowar proae isnw WNSIQ

‘snidnd ysu-je 10§
douwsisse [eroads apiaoad isnw 30LISIp [0OYOS

‘uonendod nidnd as19A1p ® Aq parmbax
JUSUWIUONAUD SUTWIRI] JUAIYJIP JOJ SPISU [BUONBINDPI
Y3 399w pue 9zruSod3r IS IILASIP [00YIS

‘Sprepuels

PIpUALIOIA FGS JIPISUOD ISNW pIBOq [00YOS
‘sjusprys Sunowoid pue 3uissIsse 10J SpIEpUR)S
soueunIopad ysijqes? 1snu preoq [0OYds ‘PATPAIIL
3q 03 5[00Yds 10j ‘L661 ‘T Anf Sutuutdog

‘Sprepuels
Soueunoyd fidnd popusunuodar ggS I9pISU0D

Isnuw s3SI [00Ys ‘9661 ‘T AInf Sutuuidog

uonoONISU] $I58ISI
9[qESIUNUALIO)

uonesnpg IMpY

saAneniu]
Areyuawdrg Apreq

SIUSPMIS NSRY-IV

SPOaN [euonesnpy

sprepuei§
30UBULIONY]

See 'Vd

9tt 'V'd

Ste 'V'd

See'vVd

Ste'vVd

See 'V'd



246

£661

£661

£661

£661

"siuoprys [0oyds y3iy
103 sorjoyu0d JuIPNIS UTBIUTEW IS JOLISTP [00YOS

"BUIILO 9AR3Aq0
JUBASJ[3I JO JUNLIIAINYIR O} PAIB[UIUN JIUUBW B UT
PAUTULIIP JO PIseq 3q Jouurd prId 35109 s,idng

*pasnoxa 3q 03 idnd 103 uondo

pUR ‘UOTIONISUT JAIISQO PUB S[BLINBU MITAA O)
Kyrunpoddo soud ‘uononnsut uoneonps XIs INOQR
uoneoynou dueApe syuared A8 3snw preoq [0OYOs
‘Spunj pry [00Yo§ AEIS JO AMIIJI0J PIOAB O,

‘s3uwresy
ariqnd omj 1sB9[ 38 PJOY ISTW ‘UONONASUT JO SPOLAW 10
STBLISJEW UOTIBINPA X35 SUISIAAI A10J3q ‘pPreoq [00YdS

*9[doad 3unoA paurewun

10J 91X159J1 9ARnIsod Se pue ISBISIP pInnusuURn
Aqrenxas pue Aousudaid puemun Sunusaad jo
poyiaw J[qisuodsas e se x9s woxy duUNsqe uryoex
SPN[OUT ISNUW UORONISUT AP ‘PAIJJO JT INQ ‘SINUDUOD
uONONSUT UONBINPI X3S J0J AILIOYINE JAISSTULISIJ

‘s8uwreay orgqnd om) 1589 18

PIOY 1SN ‘WN[NOLLMD SUISIAI 210J3q ‘preoq [0OYdS -

*91doad Sumo£ parurewsun 103 3j4159j1] 9AnIsod
B SB pue SIsBISIp 35 unuaaaid pue Sunownsa
JO poypaws J[qisuodsal B SB X35 WIOI) JUUNSqQE

SOT[OJUO4

SOpRID JUIPMIS

uonedNpy X8

uononnsuy
uonednpy X3S

Ste 'V'd

see 'vVd

9¢t 'V'd

S¢e 'Vid



247

£661

£661

£661

£661

‘snidnd myssaoonsun 105 *09
‘syuared am Sunosws apraoid 3snw preoq [0OYOS

‘gwojdip

PIsIOpuI-vIs B A3WoR 03 Ayrunuioddo rej e srdnd
[Te SAI3 03 IS} JO YIBI 0 SSIOOR JUADJNS pue
‘ouelsIsse [eroads ‘sass3001d Surured] ‘wmmonmd
JnuIpede 109 p1aoid 3snw preoq j0oYdS

WY Prv [00Yo§ Ael§ ut
paquosad se sjuswarmnbar sures 95AY) 39 ISNW

10LISIP [00YS ‘SPUNJ PIY [00YIS 31TIS A1 O,

*SITPNIS [B1D0S UT SAWOIINO ONUIPLIR
S 9A9IYOL Isnw osTe Jyenpein) :saenpeid 6661

*90UOS IO ‘SONBWIIBW ‘SIS UONBIUNURLIOD
1359} JO I0W IO FUO UT SIWONNO JNUIPBIR JGS
9A3IYOR Jsnw enpeln) :sAenpeid g661 ¥ LL6I

*0UIIDS JO ‘SoneWdYIew ‘sure

SUONEOTUNWIWIOD UT JUIWISIOPUD J0J Siudwamba
oyroads :sarenpeid 9661 Pue ‘S661 ‘v661
‘sarenpeid 9[qid1]9 03 sewojdip pasiopud

-318]S pIeme 0) preoq jooyds sanmbar 9po)) [ooyds

"(S6-v661 Buruurdaq s1opesd Y31 sapnjour) Juaprus

[ooyas Y31y yoes 10§ onjoyuod Juapmis ureluTeW ISOW
1OLSIP [00Y3S ‘SPUN PIY [00YS RIS IAIA O]

JuAWISIOpUY 10
fAunuoddQ ey SEE'V'd
rwopdiq
pasiopug a\l§ 9¢¢ 'V'd
ewodiq
pasiopug 181§ SeE 'Vd
soTjoRI0d 9¢¢ ‘'V'd



248

£661

£661

£661

£661

£661

Juawarmbas uonesnps
redtsAyd 193w 03 san1Anoe redisAyd remowmod
-enx? ut uonedronred 1ds0oe Lew preoq j00yoS

*939[109 Juspuadapur £q paIdyjo

95IN09 J0J 10 933[[09 AJUNUILIOD JO AJSIATUN
anqnd £q paerado weidoxd yusuorud renp

10J MPAID IsnJaI A[QBUOSBIIUN JOUURD IOLOSIP [00YIS

*o3en3ue| u81au10j € ur Aouo1yoId SANBDSUOWIIP OYM
nidnd 03 31pa1d jooyos Y3y Jueid Isnwr preoq [OOYOS

*9SIN0D Y} Ul paf[oIud Jou sem idnd ySnoy usad
‘WIeX? [BUl} UO I113q IO +)) 3109 oym [idnd 03 31pard
jJURI3 ISNW Preoq ooYds ‘aSMOI AuB J0J WBX [BUTJ
e 01 panruad 9q Isnuwi Juapms jooyds Y3y Auy

JURUISIOPUS IAII0AI PUB IS
ewo[dip pasiopud-ess aye) Aews uosiad Aue ‘99
sjqeuosear jo juawAed uodn ‘ggg1 wr Sutuuog

"S9[NPAYIs }\3S 0}
8urp1000% JYHN PuUe SIS S191J0 Ajrem3ar 3onstp
100Y2s uaym s1s9 Kousroyoid yeadar Kew sprdng

-uodas uoneoynsnf s1qnd e saysiqnd pue

ISIMINYIO SIPISIP preoq ssafun ‘spidnd myssaoonsun
103 swrer3oid reroads ap1aoid isnw preoq jooyos

npa)
uoneonpyg [edisAyd

yuawgjoruy
puB 31paI) rend

npa
o3en3ue udrazog

8unsa], £4q par)

juawIsIopuy Ioj
duns3] reuonippy

See 'Vd

S¢e'Vd

S¢t 'Vd

See 'vVd

S¢e 'vV'd



249

"S[9AJ] 9pRIS [[e 18 UONBINPI [RIMMD
-pw SULMSUS JOj WMMOLLMD © Juawdjdiur pue

€661 dojaasp Aew preoq [00Yy3s ‘96-5661 Sutuuidog

uswdojaasp

Teuoissajord Jo sAep G 158 18 9A1302I pue
‘AI9AT[Ip [RUONONNSUT PUR JUNUIFBUBL WOOISSB]D
snid ‘syuawannbal JNUAN YIM JUASISUOD
juswdojaAap reuoissajoid A1 L10ss9j01d 30
I3yOBI) JI)SBW B SB YONS ‘IYORI) , JOJUIW,, 03
pougisse 9q :SnWI(SIBaA ¢ ISIJ) SIAYOR MIN

‘d4S £q paaoidde usid yuawudojaaap reuorssajoad

TenuuR JABY ISNU (ST PUB IOLOSIP [BO0] YO8
€661 ‘spunyj juawidojaAap Teuoissajoid A1 0],

*9ao1dwir 0y duejsISSB

Te193ds uaAI3 9q Isnw SISAN JYFW peIs

YiL PUR iy UO AU0IS AI0JOBJSHEBSUN AT

€661 oym spidnd ‘suondaoxs payuny woy wedy

‘sopnimie 10 sanea spdnd
€661 amseaw 03 JYFN 9Sh J0uUURD pIeoq [00YdS

"SOpMIE JUAUSSISse pue Aoudtoryord
8unyes jo sesodind 103 sapinqesip ypim spidnd
€661 0} UOREPOUNLO0JE p1Acad ISnu IOLISIP [00YIS

‘spidnd ssasse 03 sa1daens peseq-eLALD
€661 JO K13LreA B JO 95N AMSUD ISNW preoq [00YdS

uoneonpyg
RIMO-BMN

uaudojaasg
Teuoissajoid

NUYSISSY
erads dVIN

sopmumy
pue san[eA ‘JVIN

:o_umvoEooo<
Amqesiq

SPOYIO]A JUARUSSISSY

See'vVd

Ste'vVd

See 'vid

S¢e'vid

(2

Sttt 'Vd



250

*ngesI39] 03 wodas Jnuqns Isnw

juwdojaAap reuoissajoid 10j Spunj pry [00YdS
p661 ANBIS SUIATI03I SIOISIP JUINITSUOD pue SS]

Juaunredsp 03 woda yuaurgjorus fenp aredaid
PUE BI1BP 199[0J 1SN JOLOSIP [00YIS ABIPAULIANUY

g1 1sn3ny £q suonIpuod
Amqidya Suiquosap 1ud] spraod 1snul IOLISTP [eI07]

‘uonmusul Sunuesd
-92139p ‘A1epu0s3s-1s0d U1 PI[JOIU SIOTUIS [0OYDS
661 Y31y urensso Joj pasn aq Aew spunj pre [00YJs NeIS

*ANIUIWLOD AIOSIAPR SSUTPR [00YDS © YSI[qBIS?

pue sout[apm3 wmmoLmod pue Lienb jo sprepuess

HES 193U ISnW UoneINPI PooypIIYd A11e? 10j

661 Spunj pry [00YOS 18IS SUTAIS0AI IDLISIP [00YDS Y

‘uonedsnpd jo yusunredaq 01 wodar LyMqeiunodde
op1aoi1d i1snwi 30y Pry [00YOS ABIS ) JopuUNn
$661 SIU9PNIS YSLI-JB 10J Spuny SUIAI9AI JOLNSIP [OOYDS Y

‘1odas uonesnpa renuue st dojaasp 0
19pudd Aq paedaI38esip eiep Isn jsnwi JOLISIP

661 [00YS ‘aMII3110§ PIY [00YJS IAEIS PIOAR O,

“WMNOLLMD Y}
Ul popN[oUl 3q ISHUW SIUNRUIJI uTenad ‘pardope J1

juawdopaasqg
[euoIss3jo1g

JuWIoIUg
pue 3par) feng

pooypy) Afreg

SJuSpMIS STV

Kinbyg 19pusn

¢8C 'V'd

£8C 'V'd

€8¢ 'Vd

¢8C 'V'd

£8T°V'd



APPENDIX E

STATE AID FORMULAS



251

STATE AID TO LOCAL DISTRICTS

Pre-1970's

* 60's - 70's

State/local shared approximately equal for funding of schools.
* 66-67 (for example)

Local 46.8% - property tax revenue

State  47.7% - 4% sales tax and excise taxes

Federal 5.5%

100.0% Funding

* Problem of inequity was on the rise due to growth in suburban/urban areas and tax

burden on local tax payers was increasing due to S.E.V. increases.

* 15 mill imitation - 1963 constitution (18 mill if voted by public).

* Regressive tax - burden on low income.

* Uneven quality of assessments.



1978-79
1979-80
1980-81
1981-82
1982-83

1983-84

1984-85

1985-86
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Distribution of State Funds:

General Aid - based on membership
Categorical aid - transportation, Special Education Aid for underprivileged.
280.50 per pupil - proceeds of tax of 50.3 M on S.E.V.

407.50 per pupil - proceeds of tax on 15.0 M. on S.E.V.

$274.00 + $40.00 per mill up to 30 mills
$325.00 + $43.00 per mill up to 30 mills
$357.00 + $46.24 per mill (no mill limit)
$360.00 + $50.55 per mill
$328.00 + $54.00 per mill

$823.00 + $59.00 per mill

$300.00
+_28.00 (graduation and high school class incentive)

$328.00 + $64.00 per mill

$303.00
+ 28.00 (graduation and high school class incentive)

+__8.35 (K-1 average class size incentive)



1986-87

1987-88

1988-89

1989-90

253

$339.35 + $68.50 per mill

$304.00
+ 29.00 (graduation and high school class incentive)
+_12.00 (K-2 average class size incentive)

$345.00 + $72.25 per mill

$306.00
+ 30.00 (graduation and high school class incentive)
+_14.00 (K-3 average class size incentive)

$350.00 + $75.10 per mill

$306.00
+ 30.00 (graduation and high school class incentive)
+_14.00 (K-3 average class size incentive)

$350.00 + $77.71 per mill

$266.00
+ 30.00 (graduation and high school class incentive)
+_14.00 (K-3 average class size incentive)

$310.00 + $83.61 per mill
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1990-91 $266.00
+ 30.00 (graduation and high school class incentive)
+ 14.00 (K-3 average class size incentive)
+_25.00 (quality incentive)

$355.00  +  $90.00 per mill

1991-92 $266.00
+ 30.00 (graduation and high school class incentive)
+ 14.00 (K-3 average class size incentive)
+_25.00 (quality incentive)
$355.00 + $94.38 per mill

1992-93 $268.00
+ 30.00 (graduation and high school class incentive)
+ 14.00 (K-3 average class size incentive)
+ 25.00 (quality incentive)
+__5.00 (foreign language incentive)
$342.00 + $96.27 per mill

1993-94 In March, 1994, Michigan voters passed Proposal A which greatly reduced
local property taxes for school operation, while raising the state

sales tax and several use taxes.
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Schools now receive an annual per-pupil grant from the state to pay for all

district expenses - including those previously covered by categorical grants.

Taxpayers now pay six mills on homesteads and 24 mills on all other
property, for school operations. The state sales tax increased from four to
six percent. These monies go to the state for redistribution back to the

schools. Debt millage is still collected and distributed locally.



APPENDIX F

REQUIRED STATE REPORTS
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