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Abstract

This pilot study provides documentation on policy-and practice-
based questionsregarding theimplementation of Proposition227in
eight selected but representative districts. Focusing on teachers
reactionsto Proposition 227, thisstudy examineshow teachersboth
shape and are affected by Proposition 227 implementation.
Proposition 227 wasintendedtoplaceapremiumon Englishlanguage
devel opmentinahighly uniformand prescri ptivemanner throughout
thestate. Our initial study reveal sthat the nature of Proposition 227
implementation has agreat deal to do with teacher ideol ogy.

When 227 passed, | felt anger. | was really pissed off. | mean they
keep attacking education, sointhat respect teaching wasdifficult. But
inother ways, | felt morecharged and morecommittedtodo bilingual
education. They are not going to stop me from doing what | need to
do. (fifth gradeteacher from district 6)

| am really glad the proposition passed. Because the longer we kept
the students in Spanish, the more we kept them back. (third grade
teacher fromdistrict 5)

In their examination of the success and failure of a century and a half of
American school reform attempts, noted reform scholars and educational
historians David Tyack and Larry Cuban (1995) claim that Americans* have
translated their cultural anxieties and hopes into dramatic demands for
educational reform” (p. 1). The passage of Proposition 227 represents the
latest manifestation of public hope and anxiety, but—as schol arship on school
reform has clearly indicated (Cuban, 1993; Rowan, 1990)—attemptsto change
educational institutions and educational practice do not always have their
intended results. Reform attempts are complicated by the nature of schoolsas
“buffered ingtitutions” and the political and social climateinwhichthereform
effort takesplace (Tyack & Cuban, 1995). In addition to political and ingtitutional
factors which influence the nature of reform attempts, teachers play an
important role in resisting, appropriating, and adapting elements of reform.
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The largely autonomous nature of the profession and a professional
socialization process which has been described as“ sink or swim” have been
highlighted as reasons why reform attempts seldom are enacted as they are
planned (Lortie, 1975; Rosenholtz, 1989).

However, as the opening interviews excerpts indicate, when it comes to
teacher reactions to Proposition 227 all teachers are not created equal. For
example, for the teacher in school district 6 who rebuked the voting public's
recipe for change, Proposition 227 served to strengthen his commitment to
bilingual education. For theteacher in school district 5, Proposition 227 allowed
her to abandon primary language support for her students and adopt the
English-only provisions. The dramatic difference in their responses to the
passage and subsequent implementation of Proposition 227 rai setwo important
guestions. First, what perspective can be built to account for the extreme
differences of these two and other teachers' reaction to Proposition 2277,
second, once a perspective that accounts for these differencesis built, what
is its relevance in understanding the nature of Proposition 227 as a reform
strategy? In answering both questions, we hope to draw lessons about the
nature of Proposition 227 asareform attempt and to build an understanding of
itsinfluence on classroom practice.

Theoretical Frame: Understanding Teachers
Role in Top-Down Reform

Whiledistrict, state, and federal reform isnothing new to public schools,
the idea of direct intervention from the electorate in the workings of public
schools is a significant departure from past reform attempts. This research,
which builds on open-ended interviews with 32 teachers in eight districts
across California, argues that seeing Proposition 227 through the eyes of
teachersoffersaclear look at how Proposition 227 is behaving as reform and
its long term impact on the education of language minority students. A
generation of reform scholarship has grappled with the question of what
types of reform work best. Although thefield is not in complete unanimity, a
picture has emerged which has questioned the potential success of top-down
reform strategies—that is, reform attempts that come from with-out rather
than with-in the institution of schools (Cuban, 1993; Tyack & Cuban, 1995;
Rowan, 1990). Thesereforms, it has been argued, have met with limited success
because they ignore important realities about the structure of schools as
institutions. Because top-down reform stressesincreased bureaucratic control
and oversight, it has been less successful. Rowan (1990) has argued that
reform based on control strategiesis more likely to fail because it damages
teacher commitment to overall school goals. Further, such control strategies
ignore animportant reality about the organization of schoolsand theteaching
profession. Lortie (1975) convincingly arguesthat the cellular organization of
teaching—the reality that teachers work in virtual isolation with little or no
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professional interaction or supervision—creates a situation of a highly
individualistic and autonomous profession. To address these problems with
reform, Rowan (1990) concludesthat for reform strategiesto work they must
be based on planswhich seek to build teacher commitment through collegiality
rather than control. Collegiality and commitment, argues Rowan, moveteachers
away from asituation wherethey are merely dependant on their own resources
to resolve educational issues they face.

Theimplementation of Proposition 227 as areform strategy falsinline
with past top-down reform attempts. Proposition 227 was presented by the
voting public as a solution to a problem that schools were unable to address
on their own. The outwardly negative reaction of teacher unions and teacher
associations to the law indicates that many key education professionals saw
the Proposition 227 as atop-down reform attempt.

The contrasting tone and message of the opening excerpts indicates that
theway Proposition 227 isfunctioning asatop-down reform strategy isvastly
different for thetwo teachers. While past top-down reform attempts have met
with limited success because of schools as “buffered institutions,” teachers
ideologically supportive of the English-only provisionsof Propaosition 227, as
inthe case of theteacher from district 5, seem morelikely to adopt measures of
thereform. Woods (1994) arguesthat when top-down reform attemptsare not
indirect opposition to teacher ideology, teachersare morelikely to compl etely
adopt thereform. Because teachers arethefinal line of implementation of any
reform attempt, atheoretical frame must be built that allows usto understand
how their reactionsto the law will influence and shape itsimplementation.

Although each generation of reform scholarship has come closer and closer
to examining teachers’ rolesin the reform process, reform has generally been
viewed as something done to or for the teachers (Fullan, 1991; Fullan &
Hargreaves, 1992). Even Fullan (1991) and Hargreaves (1993), who tend to take
amoreactiveview of teachers roleinthereform process, tend to frameteachers
as a group, not as individuals whose unique characteristics will impact the
shape of reform. But as the introductory interview excerpts indicate, teachers
see Proposition 227 as far more than something being done to and for them.

A group of readings that has moved away from merely framing teachers
as a collective and generic group in the reform process emerged in work
examining England’s 1988 Nationa Curriculum Initiative. Osborn and Broadfoot
(1992) and Woods (1994) adapt a dynamic conception of the reform process
and view the Curriculum Initiative as site of struggle. Rather than focus on
teachers as a generic whole, this body of literature argues that new policy
decisions must be mediated through and by teachers: “ The way that teachers
translate new initiatives into practice are dependant upon their prior beliefs
and practices’ (Vulliamy & Wehb, 1993, p. 21). Woods (1994) examined specific
waysthat teacher biography and entry into the profession might causeteachers
toresist or appropriate particul ar reforms. Teacherswho resisted the national
reform attempt had a clearly defined idea of what the needs of their students
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were—needs they felt were not being addressed by the new National
Curriculum Initiative. Based upon their past experience theresisting teachers
concluded that the new curriculum offered nothing new and useful for their
students.

Building from a perspective which accounts for the role that individual
teachers play in the success or failure of reform attempts, we examine how
teachers’ reactions to Proposition 227 and the context in which they teach
simultaneously shape the influence the new law is having on classroom
practice and tell usagreat deal about how Proposition 227 isfunctioning asa
reform attempt.

Research Plan

In order to explorethe nature of Proposition 227 asareform attempt, this
study used data collected from asemi-structured interview conducted with 32
teachersin eight districts (see Appendix for implementation procedures and
demographic information of the eight district samples). Theinterviews centered
around the following five policy- and practice-based questions:

1. How wasProposition 227 being implemented at the school and classroom
level?

2. What typesof training did teachers receive specific to their district/school
implementation plans?

3. How was classroom instruction affected as a result of Proposition 227
implementation?

4. What effects has implementation of Proposition 227 had on students?

5. How were socia and professional relations among major school actors
(district level personnel, school administration, teachers, and parents)
affected asaresult of implementation?

While this pilot study was not able to answer the above questions in
significant detail, the data collected do provide an initial snapshot of how
Proposition 227 is being implemented in classrooms serving LEP students
and how teachers are affected by and are affecting this implementation. In
addition, this early work has laid the foundation for a more substantial and
more expansive longitudinal study of policy significance. The design of this
planning work and the eventual longitudinal study will take advantage of the
“natural” experiment produced by the statewide presence of Proposition 227
and the State Board of Education’s decision to implement this propositionin
thefall of 1998. Eight school districts (identified for confidentiality purposes
asdistricts 1-8) and two elementary schools, each with a30-50% L EP student
population were selected for this study. The districts were selected for their
geographical representation in the state and represent both urban and rural
school districts. Two teachers from each of the 16 schoolsin the study were
interviewed. Teacherswere nominated for interview by principals.
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Results: Emerging Teacher Responses to Proposition 227

Focusing on understanding teacher reaction to Proposition 227 as both
an outcome of and contributor to the nature of the reform, we haveidentified
threetypes of teacher reaction: outward defiance, clarification of pedagogical
purpose, and anxiety inthe face of climate change. Each type of reactiontells
us something about theindividual characteristics of theteachersinthe sample
and something of how the proposition is functioning as areform strategy in
the respective districts and schools in the sample.

Outward defiance

In districts that pursued parental waivers (three of eight districts) as an
implementation strategy, agroup of teacherstook civil disobedient stancesto
the provisions of the law which prohibited primary language instruction.
Teachersinthiscategory reported that they would rather gotojail or leavethe
profession atogether than switch to the English-only/immersion models
outlined in Proposition 227. An eighth-grade teacher from aschool in district
6 framed his outwardly defiant stanceinrelation to hiswork with three recent
immigrants: “They couldn’t tell me not to give these students the Spanish
textbook. They'd haveto stick meinjail. | would gotojail.”

Because these teachers worked in district and schoolwide contexts that
were supportive of bilingual education, they were not fearful of lawsuits or
other sanctions. In one case, ateacher in school district 6 actually welcomed
legal action. Offering himself as a sort of constitutional test case of
Proposition 227, he said, “1 would actually welcome being sued because it
would make public what asham 227 is. | would welcomeasuit just to seeif we
arereally ascommitted aswe say we are—easy for meto say now, but | think
| would stand up for what | believe.”

Teachers who reported this outwardly defiant response had striking
similaritiesinahost of individual characteristicsincluding: entry into thefield of
teaching, ideological and political beliefs, and current pedagogical approaches.
For example, many of theteachersin thisgroup commented that they knew they
wanted to bebilingual teachersfrom avery early age. Six teachersinthiscategory
connected that desire to racism and xenophobia they had experienced as
students. Their individual similarities as well as their similar reaction to
Proposition 227 correl ate with the policy research chronicling England’sNational
Curriculum Initiative (Osborn and Broadfoot, 1992; Woods, 1994). Teachers
who resisted Proposition 227, like their resistant British counterparts, made
pedagogical decisionsnot in responseto reform demandsbut inrelation to their
understanding of the educational needs of their students. The teachers who
took outwardly defiant stances toward Proposition 227 trandated their own
teaching and personal experienceinto action—aiding their districtsand schools
in pursuing and obtaining parental waivers and continuing primary language
instruction—whenit cameto allowing the English-only provisionsof Proposition
227 tofilter into their classroom practice.
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Teacher defiance and resistance to Proposition 227 offers someindication
of how the new law isfunctioning asareform strategy in the threedistrictsin
the study that pursued waiversas an implementation strategy. Inthesedistricts,
there is an ideological alignment among district, school, and teacher
perspectives on primary languageinstruction. A teacher from aschool district
which implemented thewaiver explained it thisway:

| think bilingual education is absolutely necessary because it
maintains a sense of identity. | think all children should grow up
bilingual . But | think for peoplewho arelearning English asasecond
language that staying bilingual keepsthe family stronger. It keeps
communication withinthefamily stronger. | think also, fromwhat |
can tell, that the kids who have the strong skills—reading and
writing—in their primary language are the kidswho really do well
academically overall. (Teacher fromdistrict 7)

Although teachers, district personnel, and school administrators may
have articulated their beliefsin slightly different ways, the similaritiesintheir
support of primary language instruction was a significant factor in the form
that Proposition 227 implementation took in their schools.

It is significant to note that we did not observe any teachers taking the
outwardly defiant stance in schools or districts that made decisions to
implement the English-only/immersion provisionsof Proposition 227. Teachers
seemed to gain strength from working within institutions that buffered the
reform attempt to fit into existing beliefs and practices. Theteacher reactionin
these districts demonstrates that when a top-down reform attempts to
fundamentally alter teaching practices which are bolstered by both district
and teacher ideology, the reform may not achieve some of its intended
consequences. When the provisions of Proposition 227, which attempted to
eliminate primary languageinstruction, met teacher ideol ogy that ran counter
to this goal, the result was increased ideological and political committent to
the goals of primary language development.

Clarification

For many teachers in the study, Proposition 227 implementation was a
clarifying force in the way they conceived of their main purpose in the
classroom. Teachersin this category had two very different reactions which
were influenced by their individual characteristics and the contextsin which
they worked.

Teacherswhoworked in districts or schoolsthat implemented the English-
only/immersion provisions of Proposition 227 saw the law as an outside
influencethat hel ped them clarify their long standing doubts about the benefits
of nativelanguageinstruction. Theseteachers saw Proposition 227 inapositive
light and credited the law with hel ping them do something that they had long
wanted to do—" push English.” A teacher in district 8—which decided against
pursuing waivers—reported that because she “never redly believed in the
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effectiveness of bilingual education,” she was very willing to implement the
English only provisions of Proposition 227.

Although Proposition 227 was perceived as an outside influence, therate
of acceptance of the law’s English only/immersion provisions and teachers’
commitment to the spirit of law shows how atop-down reform can achieveits
intended goal when it is consistent with teacher beliefs. This was the case
with schools and teachers that were never pedagogically or ideologically
committed to primary language instruction before Proposition 227. The new
law served to legitimizetheir doubts:

It wasn't until this year that | realized how much they [studentsin
bilingual classes] werelacking. Inhindsight, | think thebilingual kids
werereally being neglected. Theold programwasareal disserviceto
them. (Teacher fromdistrict 5)

Schools where teachers saw Proposition 227 as clarifying their
pedagogical mission related to emphasizing English, were characterized by
negative overall climates toward primary language instruction. Proposition
227 did not represent an outside reform attempt in conflict with past beliefs
and practices. The spirit of the law was consistent with certain schools' and
teachers’ way of seeing things. Consequently, Proposition 227 was able to
achieveitsintended political god of elimination of primary languageinstruction.

A second group of teacherswithin this same category had avery opposite
reaction. Many teachersin districts and school sthat maintained their primary
language programs through the parental waiver process rejected the public
intrusion into their classrooms. The passage of Proposition 227 and the
struggle over itsimplementation worked to strengthen teachers’ commitments
to primary languageinstruction. Teacherswho were ideol ogically committed
to primary language instruction before Proposition 227 reacted to the
proposition not with a decreased commitment to overall school goals, but
with renewed energy to continue what they felt wasright. During the 30-day
waiting period, teachers exercised these commitments. A teacher from
district 4 reported: “| shut the door and taught in Spanish anyway. | did what
| felt wasright.” Similarly, ateacher from district 2 reported:

| think because I’ ve tried to keep the . . . impact of 227 out of my
classroomasmuch aspossible, it hasn't really impacted my students.
If anything, it’sstrengthened my resolveto at | east givethemasmuch
primary languageasthey can havebeforebeingforced to mainstream
if that ever comes about.

Similar to the teachers who took a civil disobedient stance to the law,
theseteachersreacted to the proposition in direct relation to their pedagogical
beliefs about the effectiveness of primary language instruction. By obtaining
parental waiversand continuing primary language instruction, they drew upon
their prior teaching experienceto do what they felt wasright for their students.
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Anxiety in the face of climate change

The preceding two types of teacher reaction were characterized by a
certain level of consistency among district, school, and teacher perspectives
on Proposition 227. In districts and schools that pursued waivers, teachers
prior commitmentsto primary language instruction were strengthened based
upon the implementation decisions made by their districts. In districts and
schools that took Proposition 227 as an opportunity to eliminate bilingual
programs, a group of teachers—whose ideological commitments to primary
language instruction were not strong—were eager to adopt the English only
provisionsof thelaw. In sum, teachers acted very predictably when there was
anideological consistency among district, school, and teacher viewson primary
language instruction. It was not the case that districts, schools, and teachers
all viewed Proposition 227 in the sameway. In caseswheretherewasalarge
discrepancy between attitudes toward bilingual education teachers reported
feeling anxiety and the frustration of working in an overall negative school
climate. When teachers ideologically committed to primary language
instruction worked in contexts where Proposition 227 had exposed previous
ideological fault lines, the result was an extremely tense situation. A teacher
from district 8 commented that there was a sense of fear about alawsuit at the
district level and “that trickles down into the classroom.” This sense of fear
and instability has surfaced as teachers negotiate the shape of the law. A
teacher from district 4 explained:

I must tell you that this [Proposition 227 and itsimplementation]
hasaggravated frustrationsalot. Because now they arefeelinglike
“thelaw saysno Spanish, sowhy areyou pushingit.” Sointernally,
227 has caused alot of problemsand it’smeant that someteachers
who are below me (in grade level), are doing English instruction
more aggressively, and of course did not pursue the waiver.

Beyondthesocial tensionscreated by thenew arrangement, thisteacher lamented
theeducational cost of studentswhowerecaught inthemiddl eof theideol ogical
tug-of-war.

In addition to school tension, some teachers reported a great deal of
anxiety working in environments where they felt they needed to continually
monitor both their use of language and the types of educational materials
used. Indistrict 8, teachersreported that district and site administratorswould
frequently enter classroomsto “ police” language use. Teachersreported being
closely monitored with the purpose of ensuring that their use of Spanish did
not exceed the amount specified in the districts implementation plans.
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Conclusion: Understanding Proposition 227
as a Reform Strategy

At surfacelevd, thediverdty of reactionto theimplementation of Proposition
227 doeslittleto clarify theway law isinfluencing the education of California's
language minority students. What does emerge from the varied responses is
that when teachers “shut the door” a host of factors contribute to how they
resist, mediate, implement, and appropriate elements of Proposition 227 into
their classroom practice. Thetwo key factorsthat thisresearch has highlighted
aretheindividual characteristics of teachers—including their reasonsfor entering
thefield of teaching and their own educational experiences—and the course of
implementation taken by their districts and schools.

The teacher reports of civil disobedience and renewed commitment to
primary language instruction indicate in some districts that Proposition 227,
like many top-down reform attempts, is not achieving its politically intended
result: the elimination of primary language instruction. In these districts and
schools, Proposition 227 has not penetrated the buffered institution of schools
because of the ideological and pedagogical strength that bilingual education
enjoys. Cuban and Tyack (1995) comment that “ preserving good practicesin
the face of challengesis amajor achievement, and sometimes teachers have
been wiseto resist reformsthat violated their professional judgement” (p. 5).
It seems that the group of teachers whose commitments to primary language
have deepened are following this course.

While we see hope in this sense, the other types of teacher reaction—a
clarification of pushing English, and anxiety—are quite lamentable. It seems
that in districts and schools which did not have particularly strong primary
language programs for their language minority students, the English only/
immersion Proposition 227 was accepted by teachers as a pedagogical “magic
bullet.” We are concerned that the relative ease of acceptance of Proposition
227 in certain schools and districts has legitimized what might have been
guestionable practices for language minority students, such as in district 5
where these practices seemed to be justified by the school’s adoption of the
English-only provisions of Proposition 227. The school had switched to a
skills-based decontextualized method of teaching reading. Studentswith little
grasp of the English language struggled in classrooms where phonics and
writing drillswere used. Rather than consider an aternate curriculumto address
these student difficulties, teachers and administrators at the school decided
that language minority students should receive curriculum one or two grades
below their chronological gradelevel. Inthe spring of 1998, most first-grade
language minority students were working in the pre-Kindergarten and
Kindergarten reading curriculum. Third grade students were working in the
first and second grade curriculum. In both classrooms, student and teacher
discussion surrounding literacy texts were very minimal. Teacher-led
discussions focused on simple recall questions to which students seldom
responded with more than three- or four-word phrases.
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At the time of the observations, the school was making plansto create a
K—1 repeater class for many of the schools' language minority students. All
of these approaches to the education of language minority students were a
part of the schools’ implementation of the English-only Proposition 227.

A second concern relatesto the negative and adversarial climate created
in some schools as a result of Proposition 227 implementation. We are
concerned about the possible del eteriousinfluence on the professional health
of teachers who find themselves in teaching situations where they are
constantly forced to monitor their language use.

Theseresults are not surprising. Proposition 227 initsmanifestationisa
top-down school reform agenda, which when related to instruction have had
limited, if any, lasting affects on schooling (Cuban & Tyack, 1995).
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Appendix

1998-99 Study of Proposition 227: District Profiles

I mplementation Type | Tota Major Ethnic | School | % LEP
Procedure Enrollment | Groups Lunch
1 | Eradicated Bilingual | K-8 | 11,592 Asa44.9% |60.9% |46.1%
Education Hisp. 42.1%
White 11.0%
2 | Maintained Bilingual | K-12 | 53,462 Black 51.7% | 66.7% | 31.6%
Education covertly Hisp. 21.7%
Asian 18.2%
3 | Choice K-12 (133,687 Hisp. 34.4% | 63.2% |28.0%
White 29.3%
Black 16.9%
4 | Choice (walvers) K-12 | 78,470 Hisp. 43.6% | 70.8% | 33.1%
White 22.8%
Asian 21.1%
Black 11.1%
5 | Negotiated Choice K-12 [3,519 Hisp. 62.8% |57.1% |32.6%
EO and M White 34.2%
6 | Maintained K-12 (61,174 Asian 40.8% |52.1% |31.8%
Hisp. 20.9%
Black 16.8%
White 12.7%
7 | Maintained K-8 [6,480 Hisp 93.0% |95.8% | 79.5%
8 | Eradicated BE K-12 (19,47 Black 34.3% | 40.1% |9.7%
implemented SEI White 22.6%
Fi. 21.0%
Hisp. 15.1%
Explanation of Terns:
EO English Only
M Maintained existing bilingual program
SEl Structured English Immersion
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