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KEY FINDINGS 

 PERFORMANCE 
AUDIT  

BACKGROUND  

The Teacher and Student 
Success Program (TSSP) was 
created to improve academic 
achievement by allocating 
funds for schools to address 
that effort. This program is 
unique in the extent of 
flexibility and local control 
that is given to those using the 
funds. It will be up to the 
Legislature to weigh the policy 
options of oversight and local 
control when it comes to TSSP.  

TEACHER AND STUDENT SUCCESS PROGRAM 

RECOMMENDATION:  
DTS should ensure it strives to reach the 
performance metrics for critical incidents 
that heavily impact agencies’ business.     

RECOMMENDATIONS 

1.1 Program accountability could benefit from additional 
oversight and requirements specific to school goals. 

2.1 Teacher and Student Success Program funds are mostly 
being spent appropriately. 

2.2 Program implementation discrepancies could be 
addressed with legislation. 

 

1.1 Consider requiring the Utah State Board of Education or 
local education agencies to ensure that schools are making the 
Teacher and Student Success Program information publicly 
available on each school’s website. 

1.2 Consider a policy that weighs the benefits of school-
specific accountability requirements for the Teacher and 
Student Success Program while maintaining the priority for 
local control over program funding. 

1.3 Consider requiring schools to report program performance 
and achievement to an oversight body. 

2.1 Consider a policy that weighs the benefits of incorporating 
additional oversight for program compliance with the impact 
it would have on local spending flexibility. 

2.2 Consider implementing a policy to limit unspent funds in 
the Teacher and Student Success Program.  

2.3 Consider requiring the Utah State Board of Education to 
define student incentive spending and capital expenditures in 
the context of the Teacher and Student Success Program. 

 

AUDIT REQUEST 
The Legislative Audit 
SubcommiĴee requested our 
office look at the Teacher and 
Student Success Program 
(TSSP) to provide insight on 
whether it is meeting its 
purpose. 

The audit primarily focused 
on how LEAs and schools 
have spent TSSP money and 
on academic performance of 
some schools receiving this 
money.   
 



 

 

 

AUDIT SUMMARY 
CONTINUED 

 

School Performance Varies on 
Program Accountability Measures 

The Teacher and Student Success Program 
sets two performance measures for 
participating schools. The first line on the 
graph to the right shows the percentage of 
sample schools that met the first measure 
while the second line shows the percentage 
that met the second one. The third line on 
the graph indicates the percentage of 
sample schools that met both of the 
program’s accountability measures.  

 

Most Reported Spending from the 
Teacher and Student Success Program 
Meets Limited Requirements 

The legislation governing this program places 
few restrictions on how program funding may 
be used, allowing schools to spend TSSP money 
on almost any type of education expense. This 
offers schools and LEAs the opportunity to 
tailor spending to local needs.  
 
Even with the differences between schools and 
LEAs when it comes to TSSP, we found that 
most of the spending is going towards 
personnel.  
 
When looking at program spending from 
FY2023, many LEAs in the state reported 
unused program funds. However, it is possible 
that the end of additional federal funds could 
result in less excess funds in the future.  

Reporting and Accountability of the 
Program Could Be More Effective 

The Legislature designed the Teacher and 
Student Success Program (TSSP) with few 
requirements for local education agencies 
(LEAs) and schools. There are opportunities for 
more oversight, to clarify statute, and to adjust 
accountability measures. However, that 
accountability could impact the local emphasis 
that is currently part of the program.  

Program transparency at the school level is 
meant to provide the public with pertinent 
information about program goals, spending, 
and performance. Among sample schools, 
almost half do not meet all of the program’s 
requirements for posting information for the 
public.  

REPORT 
SUMMARY 
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Introduction  

Teacher and Student Success Program has 
Opportunities for Improvement 

The Teacher and Student Success Program (TSSP) was established during the 
2019 General Legislative Session. Participating schools must develop a plan to 
use TSSP funding to improve both school performance and student academic 
achievement. Each local education agency (LEA) plays a role in TSSP, but our 
audit found that this might not be sufficient.  

This program has been well received by participating schools, some of which 
depend heavily on these funds. This report will provide evidence of these 
successes but will also address 
some problems that have 
emerged since 2019. Depending 
on the Legislature's intent for the 
future of this program, 
policymakers may choose to 
address any number of this 
report's recommendations.  

The Program Prioritizes Local 
Decision-Making 

TSSP was created with the 
intention of providing money to 
schools to create opportunities 
for improvement based on local, 
individualized needs. Discussion 
during the passage of this bill in 
2019 emphasized the benefit of 
providing funding directly to 
schools to serve this purpose. 

Statute for this program1 contains 
few restrictions on participants 
and assigns few responsibilities 
to the Utah State Board of 

 
1 Utah Code 53G-7-13 

Source: Auditor generated based on statute. 
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Education (USBE) or LEAs. USBE is responsible for allocating program  
funds to LEAs by developing an allocation formula in administrative rule. LEAs 
must do the following:  
 

 Create a framework to guide each of its participating schools in plan 
creation 

 Use average daily membership (ADM) to set allotments for schools  

 Approve each school's TSSP plan 

 Become more involved in plan creation and spending if certain 
performance measures are not met 

The flexibility that a school has in its TSSP spending varies based on a number of 
factors addressed in this audit. Factors including school population, the LEA’s 
TSSP framework, and the availability of funding from other sources can limit 
what certain schools can do with TSSP dollars. This report will discuss potential 
opportunities for the Legislature to address some of this inequity.   

Gaps in Financial Reporting by Schools  
Impacts Program Analysis 

Chapter two of this report focuses on program spending, including evidence of 
program successes. However, the lack of complete financial reporting by LEAs 
and schools limited what we could assess. 

As previously mentioned, TSSP provides funds to LEAs and schools, so local 
decision-makers can decide how the money can best improve school 

performance and student academic achievement. 
Beyond a few specific rules, the rest of the program’s 
requirements are determined at a local level. The 
expectation is that these local requirements are 
established in each LEA’s TSSP framework. The local 
control of this component of the program has resulted 
in differing opinions of both capital expenditures and 
program oversight.   

TSSP provides 
funds to LEAs and 
schools, so local 
decision-makers 
can decide how 
the money can 
best improve 
school 
performance and 
academic 
achievement.  
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For example, one school we reviewed reported three different amounts for a 
school's TSSP spending. Data reported by the school to USBE at year-end 
showed one total for TSSP expenditures, but data collected from Transparent 
Utah showed a different expenditure amount for the same school. Further, the 
amount the school budgeted to spend on TSSP was different from both reported 
amounts. These two amounts are also different than what the school’s public 
plan projected for total spending. Discrepancies like these—
found in budgets and spending reports — impacted the extent 
to which we could speak to program expenditures in the 
audit.  

This issue was addressed previously in our office's 2022 audit, 
A Performance Audit of Financial Reporting in Public Education 
(2022-04). Policymakers can visit our Recommendation Status 
dashboard at www.olag.utah.gov to view an update on the 
progress made towards the recommendations made in that 
audit. 

State Policymakers Should Decide if They Want to 
Maintain the Program's Minimal Oversight 

In this report, we discuss shortcomings in oversight that have become evident as 
TSSP has been implemented. Our audit found a number of problems that have 
not been addressed due to little or no oversight in many areas of the program.  

Findings covered in the audit include issues with both the accountability of 
school performance and public transparency. These are necessary to determine 
the effectiveness of the program and its associated spending. The extent to which 
we can speak to the success of the program is limited without additional 
accountability and transparency mechanisms. It will be up to the Legislature to 
decide whether to prioritize local authority or amend program requirements to 
clarify expectations for LEAs and schools.  

Click or Scan for 
Recommendation 
Status Dashboard 

https://lag.utleg.gov/recommendations.jsp
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CHAPTER 1 Summary 
 Reporting and Accountability of the Program Could 

Be More Effective  

5 

  

The Teacher and Student Success Program (TSSP) began during the 2020 school year and allocates funding 
to schools to target school performance and student academic achievement. There are few specific program 
requirements and accountability is set by each local education agency (LEA). This can result in different 
opportunities for schools across the state.  

BACKGROUND 

The Teacher and Student Success Program (TSSP) uses only two measures to determine schools’ success with 
the program. Also, the only oversight for the performance is at the local level. While local control is the nexus 
of TSSP, our audit found opportunities for clarification and adjustment to both accountability measures and 
oversight.  

CONCLUSION 

RECOMMENDATION  1.1 
The Legislature should consider requiring the Utah 
State Board of Education or local education agencies 
to ensure that schools are making the Teacher and 
Student Success Program information publicly 
available on each school’s website. 
 
RECOMMENDATION  1.2 
The Legislature should consider a policy that 
weighs the benefits of school-specific accountability 
requirements for the Teacher and Student Success 
Program while maintaining the priority for local 
control over program funding. 
 
RECOMMENDATION  1.3 
If the Legislature creates additional Teacher and 
Student Success Program accountability measures, it 
should consider requiring schools to report program 
performance and achievement to an oversight body. 

FINDING 1.1 
Program Accountability Could 
Benefit from Additional Oversight 
and Requirements Specific to School 
Goals 



 

 

6 

  



 

 

Office of the Legislative Auditor General 7 

Chapter 1 
Reporting and Accountability of the 
Program Could Be More Effective  

When the Legislature designed the Teacher and Student Success Program (TSSP), 
it included few requirements for local education agencies (LEAs) and schools. 
These are limited to certain funding restrictions, two measures to determine 
school success, and local education agency (LEA) oversight. The findings of our 
audit reveal important policy questions for the Legislature. These include 
opportunities for more oversight, to clarify statute, and to adjust accountability 
measures. However, that accountability could impact the local emphasis that is 
currently part of the program. Thus, we recommend that the Legislature consider 
whether program changes are needed for the success of TSSP and the schools it is 
meant to target.  

1.1 Program Accountability Could   
Benefit from Additional Oversight and  
Requirements Specific to School Goals  

To measure school success, TSSP relies on the statewide accountability system 
(accountability system, measures, or metrics). The program requires two 
measures that can be ascertained from the Utah School Report Card (USRC)—the 
state’s platform for its public school accountability system. The first measure is a 
minimum percentage of points earned on a participating 
school’s USRC. The second measure requires at least a one 
percent increase in total points earned on USRC from the prior 
year. 2 Neither of these two measures is a complete 
representation of school efforts due to TSSP.  

Additionally, there are other program requirements that are 
frequently not being met. This could be due in part, to a 
general lack of oversight to ensure schools and LEAs are 
fulfilling the program’s obligations. Not only does a lack of 
oversight impact the transparency of school performance, but 
it brings into question whether program changes would be 
beneficial if sufficient oversight is not occurring.  

 
2 Utah Code 53G-7-1306 

Not only does a 
lack of oversight 
impact the 
transparency of 
school 
performance, but 
it brings into 
question whether 
changes would be 
beneficial if 
sufficient 
oversight is not 
occurring.  
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Current School Performance Requirements 
Limit the Focus to Statewide Accountability 

Utah Code3 for TSSP requires that LEAs hold schools accountable for student 
and school achievement. LEAs are expected to make this determination using 
information from the statewide school accountability system.4 Statute requires 
that a school participating in TSSP meet both of the required metrics, the 
threshold of points5 earned and demonstrate a 1 percent increase in total points 
received on USRC. Figure 1.1 shows the percentage of sampled6 schools that met 
these requirements. 

Figure 1.1 shows that 89 percent of sample schools met the required threshold of 
percentage of points earned on USRC. The minimum percentage that a school 
must achieve is less than 50 percent, making it a fairly easy target to reach. On 
the other hand, only 39 percent of sample schools increased the percentage of 
points they earned on USRC by at least 1 percent. This appears to be a more 
difficult measure for the sample schools to achieve and might not be a realistic 
goal year-over-year. As will be discussed later in the chapter, regardless of how 

 
3 Ibid. 
4 Results from the statewide school accountability system are reported on the Utah School Report 
Card. https://reportcard.schools.utah.gov/. Metrics that receive points in this system include 
proficiency on RISE and Utah Aspire assessments, growth on RISE and Utah Aspire assessments, 
English learner progress, and postsecondary readiness.  
5 The threshold of points is set at 43.5 percent of points for elementary and middle schools, and 46 
percent for high schools. 
6 See Appendix A for our sampling methodology. 

Figure 1.1 The Two Measures Required by Statute Show Varying Levels of Success. 
It appears to be much easier for a school to meet the threshold of points than to improve the 
percentage of points earned for accountability.  

 
Source: Auditor generated from Utah School Report Card data. 
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easy or difficult it is to meet these requirements, there are other options to 
provide specific school-level information on performance. 

Only 37 percent of sample schools satisfied both metrics. This means that the 
remaining 63 percent of schools that did not do so should be subject to additional 
TSSP oversight by their LEA governing boards. This involves the LEA working 

with the school’s administrator to modify the school’s 
TSSP plan to better ensure that both statutory targets 
are met. Of the interviewed sample schools, only 
three indicated any type of involvement by their LEA 
when putting together a TSSP plan. This is 
problematic because schools are making decisions on 
how to spend TSSP money even when not meeting 
the minimum statutory program requirements.  

Additionally, these two statutory measures for performance are not specific 
enough to indicate whether schools are making sufficient progress in student 
achievement. There are additional areas a school can focus on to target school 
improvement and achievement that are not captured with the current 
accountability measures. Our audit found useful metrics related to other 
educational areas, including:  

 Literacy (using Acadience) 
 Social or Emotional Health 
 Mental Health 
 Attendance 

School performance in these areas is not specifically captured in the current 
accountability requirements of the program shown in Figure 1.1. Most 
administrators and teachers focus primarily on their goals for overall student 
success. In fact, many principals from schools in our sample emphasized school 
goals more than state accountability measures. This will be discussed in further 
detail later in the chapter. 

LEA Frameworks Vary in Detail and Requirements  

Statute for TSSP also includes a requirement for LEAs to submit a framework, 
approved by their board, with guidelines and processes to help its schools 
develop TSSP plans. Each framework must also be submitted to USBE.7 The 
intent of requiring these frameworks was to prioritize local requirements and 

 
7 Utah Code 53G-7-1304(1)(a) 

Schools are 
making decisions 
on how to spend 
TSSP money even 
when not meeting 
the minimum 
statutory program 
requirements.   



 

 

10 A Performance Audit of the Teacher and Student Success Program 

needs, which means that they differ significantly between LEAs.8 The 
infographic below shows examples of different types of frameworks used by 
some of the LEAs in our sample. 

 
Source: Auditor generated from frameworks provided by sample LEAs. 

Without specific statutory requirements, the information included in each 
framework varies. For example, only 10 of 22 sampled LEA frameworks include 
information about what measures are used for school accountability. Sixty 
percent of the sampled frameworks list unallowable expenditures while 40 
percent do not. These variations are not surprising given the broad latitude given 
to LEAs. For these frameworks to provide more meaningful local control of 
TSSP, it might be appropriate to implement oversight to ensure they include 
components that the Legislature deems necessary. With the approval of 
frameworks being the first step of the program, including additional oversight 
for LEAs that ensures the statute’s requirements are included in their 
frameworks could be pivotal in facilitating success. 

USBE requires the LEA frameworks to be submitted before their funding 
allocations will be distributed. A USBE staff member has reported varying levels 
of oversight of frameworks, depending on who was doing the approvals. For 
example, one individual required LEAs to submit additional documentation to 
show approval by their governing board to begin receiving program funding for 
the year. However, USBE administration officials report that their role is limited 
to distributing money once a framework has been submitted without additional 
oversight.  

 
8 See Appendix B for examples of LEA TSSP Frameworks. 
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A Majority of Sample Schools Do Not Meet the 
Program’s Website Requirements 

Another requirement included in the statute for TSSP is for 
schools to make certain information publicly available on their 
websites. The U.S. Government Accountability Office’s 
Government Auditing Standards state that transparency ensures 
the public’s knowledge of information concerning 
government programs and services, including a guarantee 
that government programs are meeting their objectives.9 Just 
under half of the sample schools from this audit are not 
meeting this TSSP requirement, meaning the program’s expectations for 
transparency and accountability to the public are not being met.  

TSSP requires that each participating school must annually publish on their 
website:10  

 Their TSSP plan 
 The allocated budget and how it ties to the plan 
 How the school has performed on the accountability metrics set forth in 

statute.11  

This component of the program is essential to provide transparency to the public. 
Figure 1.2 shows that only about half of the sampled schools have published 
their TSSP plan according to requirements in statute.   

 

 

 

 

 

 
9 In paragraph 1.03, Government Audit Standards, also known as the Yellow Book, states, 
“Legislators, oversight bodies, those charged with governance, and the public need to know 
whether (1) management and officials manage government resources and use their authority 
properly and in compliance with laws and regulations; (2) government programs are achieving 
their objectives and desired outcomes; and (3) government services are provided effectively, 
efficiently, economically, ethically, and equitably.” 
10 Utah Code 53G-7-1304(5)(b) 
11 Utah Code 53G-7-1306 

Transparency 
ensures the 
public’s knowledge 
of information 
concerning 
government 
programs and 
services. 
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Figure 1.2 shows that just over half of the sampled schools met the requirement 
of having their TSSP plan publicly available on the school’s website. We found 
similar results when looking for required budget and even fewer schools 
providing information on their performance.  

LEAs and schools that are tracking schools’ progress toward TSSP goals have no 
responsibility to report each school’s goals to any other entity. One interviewee 
at a sample LEA, when discussing TSSP, asked whether it matters how schools 
are performing if “no one is checking.” Regardless of how school success is 
determined relative to TSSP, the information should be subject to oversight or 
transparency. 

 

Figure 1.2 Forty-Eight of Sampled Schools Did Not Meet All of the TSSP 
Requirements for School Websites.  This includes 30 percent of sample schools that did 
not meet any of the website requirements. 

 
Source: Auditor generated. 

The Legislature should consider requiring the Utah State Board of Education or 
local education agencies to ensure that schools are making the Teacher and Student 
Success Program information publicly available on each school’s website. 

RECOMMENDATION 1.1 
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Schools Could Be Using Multiple Metrics to  
Determine Goal Achievement  

A responsibility for an LEA governing board, concerning TSSP, is providing 
oversight of school performance. Most school administrators surveyed reported 
that their LEA checks on the school’s TSSP progress. However, while schools are 
required to report actual expenditures and measures of program success, there is 
no expectation for an LEA to report TSSP performance information to USBE or 
the Legislature. This information could reveal further information on desired 
outcomes and effectiveness of the program if it was being collected and reported 
to USBE or the Legislature.  

By comparison, the School Learning and Nurturing Development (LAND) Trust 
program requires a school to prepare an annual report on the prior year’s plan 
before a new one can be submitted for the following year. TSSP has no such 
requirement for LEAS to report this information to the state. Many school 
administrators reported in the survey that their LAND Trust and TSSA plans 

often share the same goals.12 However, the different 
reporting requirements for the two programs means 
schools are not held to the same standard on plan 
reporting.   

The results of our survey of school administrators 
across the state also support a need for other 
reporting measures of performance outside of the 
statewide school accountability system. Most survey 
respondents (79 percent) reported using the statewide 
accountability system to assess performance on TSSP 
goals. However, about two percent of school 
administrators reported using only the statewide 

accountability system to assess TSSP goal success. The remaining respondents 
that use the statewide system are using other measures to determine school 
success. 

 
12 The School LAND Trust Program provides financial resources to public schools to enhance or 
improve student academic achievement and implement a component of a district school or 
charter school’s teacher and student success plan.  
 

The results of our 
survey of school 
administrators 
across the state 
also support a 
need for other 
reporting 
measures of 
performance 
outside of the 
statewide school 
accountability 
system. 
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Requiring Additional Accountability Measures Could 
Provide More Individualized School Performance Results 

One requirement expects schools to provide the public with information 
concerning the school’s performance relative to TSSP. Unfortunately, the 
performance reporting piece does not provide the public with information on a 
school’s success on its TSSP goals.   

The following infographic shows a few school-level examples of performance on 
the required accountability metrics. The three examples come from schools that 
were included in the sample for the audit.  

 

This shows the performance of three Utah schools on the program’s required 
metrics, but there is more to tell about each school’s TSSP performance and 
student academic achievement. Examining schools’ TSSP-specific goals, as 
opposed to state-mandated metrics, can provide more information on the 
school’s actual performance. 

 School A: An elementary school had 60 percent of its tested students 
making typical or better progress on Acadience Literacy at the end of the 
2022 school year. The school set a TSSP goal for the 2023 school year to 
increase that rate to 68 percent. The school fell short of the goal, having 57 
percent of its students reaching it.  

 School B: A Title I elementary school set a goal of 58 percent of its students 
scoring proficient (on grade level) or higher on the accuracy component of 
Acadience Reading at the end of the 2023 school year. The school met the 
goal, having 65 percent of its tested students meet the benchmark. 

Source: Auditor generated from Utah School Report Card data.  
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 School C: A middle school set a goal that included improving its percent 
of students proficient by one percentage point for each grade level on 
RISE. The school met this measure in 9th grade English Language Arts and 
9th grade science but did not meet it otherwise.  

The School LAND Trust program requires schools to submit an annual report 
that includes performance on the prior year’s plan before a plan for the next 
school year can be accepted.  

The Legislature should consider requiring a reporting of performance on 
individualized school goals rather than exclusively using the statewide 
accountability system. This could be similar to the requirement for School LAND 
Trust reporting, could include requiring public transparency on school TSSP goal 
performance, and could ensure schools are using program funds to address 
school goals.  

 

 

The Legislature should consider a policy that weighs the benefits of school-specific 
accountability requirements for the Teacher and Student Success Program while 
maintaining the priority for local control over program funding. 

RECOMMENDATION 1.2 

If the Legislature creates additional Teacher and Student Success Program 
accountability measures, it should consider requiring schools to report program 
performance and achievement to an oversight body. 

RECOMMENDATION 1.3 
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CHAPTER 2 Summary 
 Most Reported Spending from the Teacher and Student 

Success Program Meets Limited Requirements 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

  

The Teacher and Student Success Program (TSSP) began in the 2020 school year after the passage of Senate 
Bill 149 during the 2019 Legislative General Session. A portion of the funding from this program can go 
towards base salary increases for educators. The remaining funds should be divided up among a local 
education agency’s school(s) to improve school performance and student achievement. Despite the 
opportunity for schools to use TSSP money across many areas, most of it goes towards salaries and benefits. 

BACKGROUND 

There are minimal statutory restrictions on how TSSP funds can be spent. We, therefore, found minimal 
problems with program expenditures. Additionally, our analysis on spending was limited to the expenditures 
that have been reported by schools and LEAs. We believe there are multiple instances in which the 
expenditures reported do not reflect the total TSSP funding that was allocated. 

CONCLUSION 

NO RECOMMENDATION 

FINDING 2.1 
Teacher and Student Success Program 
Funds are Mostly Being Spent 
Appropriately  

RECOMMENDATION  2.1 
The Legislature should consider a policy that 
weighs the benefits of incorporating additional 
oversight for program compliance with the impact 
it would have on local spending flexibility. 
 
RECOMMENDATION  2.2 
The Legislature should consider implementing a 
policy to limit unspent funds in the Teacher and 
Student Success Program. 
 
RECOMMENDATION  2.3 
The Legislature should consider requiring the Utah 
State Board of Education to define student 
incentive spending and capital expenditures in the 
context of the Teacher and Student Success 
Program. 

FINDING 2.2 
Program Implementation 
Discrepancies Could Be Addressed 
with Legislation 
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Chapter 2 
Most Reported Spending from the Teacher and 

Student Success Program Meets Limited 
Requirements  

Based on our sample, the reported expenditures for the Teacher and Student 
Success Program (TSSP, or program) have largely met the requirements set forth 
in statute. The legislation governing this program places few restrictions on how 
program funding may be used, allowing schools to spend TSSP money on almost 
any type of education expense. This lack of restrictions on spending has 
provided schools with flexible opportunities to use the funds without violating 
statute. The money is being spent in many ways, with approximately 80 percent 
of reported TSSP expenditures going toward personnel costs. 

In 2019, the Legislature funded TSSP with the intent to allocate monies to 
education at the local level. The legislatively appropriated 
money was designed to enable local decisionmakers to use the 
funding in flexible ways to improve school and student 
performance.  

Each fiscal year, the Utah State Board of Education (USBE) 
allocates TSSP funds13 to any LEA that has submitted a 
program framework as required in statute. 14 These 
frameworks vary in design, but they primarily explain the 
TSSP requirements for their schools and the ways in which its 
funds may be used.  

Statute also requires schools to create a plan for their funds.15 Primarily, these 
contain school goals that will be addressed using the funds, and similar to the 
frameworks, can vary between schools and across different LEAs. Statute places 
few requirements or prohibitions on plans, instead offering schools and LEAs the 
opportunity to tailor goals according to local needs.    

 
13 See Utah Code 53F-2-416. The Utah State Board of Education (USBE) allots money to LEAs 
based on each one’s prior year’s minimum school basic program (MSP) weighted pupil units 
(WPUs) divided by the overall units for the state. 
14 Utah Code 53G-7-1304(1)  
15 Utah Code 53G-7-1305 

The legislatively 
appropriated 
money was 
designed to enable 
local decision-
makers to use the 
funding in flexible 
ways to improve 
school and student 
performance. 
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2.1 Teacher and Student Success Program 
 Funds are Mostly Being Spent Appropriately 

The money appropriated to schools from TSSP is intended to help improve 
academic performance. The examples we found indicate that many are 
attempting to do that by increasing the number of adults working with students. 
School administrators reported through a survey and during interviews that they 
appreciate the flexibility to determine whether to spend the money for personnel, 
technology, learning materials, or other needs.  

Teacher and Student Success Program Spending Is 
Primarily Used for Salaries and Benefits 

In 2019, the Legislature passed Senate Bill 149, the Teacher and Student Success 
Act, to improve school performance and student academic achievement.16 This 
legislation prioritized local control of the program’s funding and accountability 
but prohibited using TSSP funds for:  

 Capital expenditures 
 District administration costs 
 Supplanting funding for existing public education programs17 

The limited restrictions on this funding has given school administrators the 
opportunity to address a variety of issues using TSSP money.  

Reported program expenditures highlight that much of the 
money is being spent on a shared need among schools across 
the state. In analyzing the expenditure types tied to this 
program, we found that need to be personnel. This includes 
the base salary increase mandated by statute,18 but also 
funding additional teaching and paraprofessional/aide 
positions in schools. Administrators have used non-personnel 
spending primarily on items such as: 

 Supplies (Chromebooks, leveled reading books, science books, etc.) 
 Curriculum (literacy intervention programs including SIPPS and 95 

Percent) 
 Applications (iReady)  

 
16 Utah Code 53G-7-1302 
17 Utah Code 53G-7-1304(1)(c) 
18 Utah Code 53G-7-1304(2)(a) 

The limited 
restrictions on this 
funding has given 
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Figure 2.1 illustrates the significant allocation of program funds to salaries and 
benefits compared to non-personnel costs.   

Figure 2.1 shows that most of the TSSP funding is going towards salaries and 
benefits for personnel. Meetings with the school administrators at our sample 
schools support this finding. Some expenditures included: 

 Maintaining or increasing teacher positions to target class sizes. 

 Additional aides/paraprofessionals for classrooms. These aides can pull 
struggling students aside in real time or have set classes for students to 
attend to receive intervention.  

 Counselors and Behavior Interventionists for addressing mental health 
and behavioral needs.  

Schools Report that the Program’s Non-Personnel Spending Flexibility Has 
Allowed Them to Target Specific Needs. Administrators reported that they 
appreciate the flexibility TSSP funds offer them. The infographic below shows 

Figure 2.1 Reported TSSP Funds Show that Over 80 Percent of the Money has Been 
Spent on Salaries and Benefits. The second largest percentage of program money has 
gone towards supplies and materials.   

 
Source: Auditor generated from Utah State Board of Education data. 
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examples of school administrators’ opinions of the program’s spending 
flexibility.  

 
Source: Auditor generated based on Survey Data. 

Title I Schools Could Be Spending Their Funds Differently than Non-Title I 
Schools, Potentially Using Title I Funding for Staffing Purposes. For example, 
one school reports using its Title I funds to staff additional positions in the school 
and then using TSSP funds for its technology needs. In another instance, we were 
told that extra funds available to Title I schools has resulted in instances of 
unspent TSSP money.  

2.2 Program Implementation Discrepancies Could Be 
Addressed with Legislation 

USBE is mandated by statute to manage the allocation of TSSP funds. Beyond 
that charge, however, there is little direction from the Legislature guiding USBE’s 
role in TSSP. The duty to manage the program falls to local administrators and 

governing boards. USBE reports that their limited role 
is by legislative design, to prioritize local needs and 
discourage USBE from dictating the terms of the 
program. This program's broad legislation and lack of 
funding oversight means there is a potential for 
misuse of funds. 

Utah Code requires an LEA to use up to 25 percent of 
its TSSP allotment towards base salary increase for 

There is little 
direction from the 
Legislature guiding 
USBE’s role in 
TSSP. The duty to 
manage the 
program falls to 
local 
administrators and 
governing boards.   
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school personnel.19 The remainder of the funds are typically allotted to schools 
for their local use. 20 There are statutory exceptions that allow an LEA to allocate 
up to 40 percent for base salary increases.21  

Program Fund Expenditures  
Vary by LEA and School 

Because base salary funds are to be taken by the LEA before 
passing the funds to schools, we expected to see those funds 
recorded as LEA spending. Due to spending restrictions on 
district administration costs, we expected the remaining TSSP 
funds to be spent at the school level. However, expenditures 
for some LEAs indicate the salary increases have been tied to 
the school’s TSSP allocation. In one LEA that ties all TSSP 
funds to the school level, the salary increases are still being 
managed there and not at the school level. We do not know if this is the situation 
in the other LEAs that tie all funds to the school level.  This reporting variation 
makes it difficult to determine actual spending at the LEA level. 

Figure 2.2 shows varying levels of spending distribution from sample LEAs that 
we analyzed during the audit. The first sample LEA in the figure is one with 
more than half of its TSSP funds reported at the LEA-level and had the highest 
distribution of LEA funding in our sample. Conversely, the fourth sample LEA 
in the figure is one that reported all program funds to the school-level, meaning 
no TSSP money was tied to the LEA.  

 
19 Utah Code 53G-7-1304 
20 The allotment available to each school is based on its’ prior year average daily membership 
divided by the LEA’s average daily membership. 
21 OLAG Audit 2022-04 addresses the variation in how LEAs code funds. Despite statute allowing 
for base salary increase and LEAs confirming they are using that increase, reporting varies in 
whether it is tied to the LEA or school-level.  

Expenditures for 
some LEAs indicate 
the salary 
increases have 
been tied to the 
school’s TSSP 
allocation.  
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Figure 2.2 The Percentage of Program Funds Tied to LEA- and School-Level 
Expenditures Vary by LEA for the 2023 Fiscal Year. The graph shows the distribution of 
program spending for four of the audit’s sample LEAs.  

Source: Auditor generated from Utah State Board of Education data. 
*Note: These four LEAs were picked to demonstrate the wide range of reporting distribution among our 
sample. The details for all of our sample LEAs are provided in Appendix C. 

Figure 2.2 brings to question how differently LEAs are reporting program funds. 
This topic has been covered previously by our office in a financial reporting 
audit released in 2022.22 These differences have made it difficult to provide 
specific recommendations for the program. More consistent financial reporting 
requirements between schools and LEAs could provide more accurate 
information to USBE and the Legislature. 

Some Sample School Spending Violates Board Rule But  
Most Remains Within Board Spending Requirements 

USBE staff reported to us that there was no desire to put them in an oversight 
role as TSSP was crafted during the 2019 General Legislative Session. Due to this, 
USBE has refrained from being involved beyond establishing administrative rule 
and distributing program funds to qualifying LEAs. Therefore, our 
recommendations suggest the Legislature weigh the options for a policy that 
implements additional spending oversight with a priority of local control of 
funds.  

USBE has implemented certain spending restrictions through Administrative Rule 
R277-927. However, their lack of involvement in the program’s oversight means 
violations of that rule have gone unchecked. USBE employees have expressed 
concern over the lack of allowable oversight and welcome additional guidance 
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on their role in the program. USBE prohibits the funds from being used on some 
things, including:  

 Adult Education or preschools 

 Contracted services typically handled by administrative and operational 
staff 

We found a violation of this administrative rule in one of our sample LEAs. In 
this situation, the LEA allowed TSSP funding to be 
spent on their preschool program, despite the 
prohibition in administrative rule. The LEA reported 
they were given permission by USBE to fund 
preschool. However, Administrative Rule was changed 
to disallow preschool in 2020. Without oversight of 
LEA spending for TSSP, there has been no one to call 
out this prohibited expense to the LEA.  

Given the Legislature’s intent that TSSP funds be controlled at the local level—
and the relatively few issues with unallowable spending—deciding whether to 
mandate additional oversight is a policy choice. Should the Legislature choose to 
amend statute to increase oversight, it could clarify the allowability of spending 
practices that appear to violate administrative rule. An increase in TSSP 
oversight could also limit the flexibility currently granted in statute. If the 
Legislature determines that the program needs more accountability, this could be 
done by requiring either USBE or LEAs to provide more robust oversight for 
violation of pertinent administrative rule. 

 
Unspent Program Funds Can Be Excessive 

There are many LEAs in the state with unspent TSSP funds. At the end of the 
2023 fiscal year, there was a balance of more than 39 million dollars of TSSP 
money. The total allotment for TSSP for the 2023 fiscal year neared 155 million 

The Legislature should consider a policy that weighs the benefits of incorporating 
additional oversight for program compliance with the impact it would have on 
local spending flexibility. 

RECOMMENDATION 2.1 

Without oversight 
of LEA spending 
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out this prohibited 
expense to the 
LEA.   
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dollars, meaning approximately one-quarter of that amount was unused at the 
end of the program year.  

A school’s funds will vary based on how many students are enrolled and 
programs available to it. For example, Title I schools have more funding 
available for use at their discretion than a school that is not Title I. With TSSP, 
allocations are divided up among LEAs and schools based on enrollment and 
membership counts, providing more money to schools with larger membership. 
This leads to the question of whether there are other opportunities for allocating 
program funds to better target the schools that can best use the money to 
improve school performance and student academic achievement. 

A lack of financial reporting requirements for TSSP has made it difficult to track 
the large amount of unspent funds. The program does not limit the amount of 

unspent funds that a school or LEA may accrue from 
year-to-year. Additionally, an LEA does not have to 
indicate how they intend to spend excess program 
funds, beyond what is included in their framework. 
Since the program does not allow TSSP funds to be 
spent on capital expenditures, it is concerning to us 
that there are large sums of money not being spent 

during the year in which they were allotted. A similar program to TSSP—the 
School LAND Trust—limits program balances by implementing additional 
oversight on a school that has leftover funds in excess of 10 percent of their 
allotment for the year. The Legislature or USBE could create a similar limit for 
TSSP. Figure 2.3 shows some of the program’s unspent funding from FY2023 by 
showing the totals for our audit’s sample LEAs and highlighting the ones with 
unspent program funds exceeding 10 percent of their allotment for the year.  

The program does 
not limit the 
amount of unspent 
funds that a school 
or LEA may accrue 
from year-to-year.   
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Figure 2.3 Thirteen of the Audit’s Sampled LEAs have Unspent Program Funds that 
Exceed 10 Percent of their TSSP Allotment for 2023. The blue bars represent the LEAs 
with an amount greater than 10 percent of their 2023 allotment left over at the end of the 
year.  

Source: Auditor generated from Utah State Board of Education data. 

The figure illustrates that most of the sample LEAs had excess TSSP funds at the 
end of the 2023 fiscal year, and a majority of those had balances greater than 10 
percent of their allocation for the year. It is worth noting that there is no required 
training for school principals on handling TSSP funds.  

Our audit also looked at the unspent funds of schools sampled within the LEAs. 
One school with a large student population and unspent TSSP funds is 
illustrated below. The school reportedly had over $1 million TSSP funding going 
into Fiscal Year 2024, as shown in the infographic below.  

10% Threshold 
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Source: School plan provided by a sample LEA. 

To the credit of the school whose program funds are displayed above, they have 
performed well on the TSSP requirements. This school is 1 of 17 sample schools 
that met both the 1 percent increase and the minimum threshold of points on 
Utah School Report Card (USRC). The school is, therefore, meeting the current 
purpose of the program while spending only a small portion of their funds.  

We also received reports of Title I schools having excess program funds. This 
was attributed to those schools being able to use Title I and other federal money 
for personnel, the biggest TSSP expense. However, interviews with individuals 
in two different LEAs believe that the unspent TSSP funds at schools will be 
reduced once the extra federal funds allocated during the pandemic are gone.  

  
Different Interpretations of Appropriate Expenditures Can  
Be Tied to Limited Spending Opportunities for Some Schools 

Utah Code outlines prohibited uses of TSSP funding, including capital 
expenditures. USBE’s broad definition of capital expenditures is “funds used to 
acquire, maintain, or upgrade physical assets like property, building, technology, 

The Legislature should consider implementing a policy to limit unspent funds in 
the Teacher and Student Success Program.  

RECOMMENDATION 2.2 
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or equipment.”23 The administrative rule then goes on to provide a non-
exhaustive list of items that may be included in this definition. USBE staff also 
reports that each LEA has the flexibility to set its own definition for capital 
expenditures.  

During our audit, it was clear that the different interpretations of capital 
expenditures between LEAs has caused some inequity in spending 

opportunities. For example, one district has said that 
Apple TVs qualify as capital expenditures because 
they will be attached to the building. A different 
district has reportedly encouraged schools to purchase 
Apple TVs with TSSP funds as a replacement for 
outdated projectors. With this example, some schools 
are either missing out on an eligible expenditure or are 
making a prohibited purchase depending on the 
definition of capital expenditures that is used.  

Multiple LEAs consider capital expenditures to be any 
purchase over $5,000. Still, others do not include a purchase that exceeds the 
dollar amount if it is going towards an order of multiple laptops or iPads.  

Different Interpretations on Whether Student Incentives Are an Appropriate 
TSSP Spending Item Have Created Inequitable Opportunities for Schools. The 
audit found different interpretations of using TSSP money for student incentives. 
Five school administrators that were interviewed during the audit reported that 
they are using TSSP funds for incentives, while another 
reported they could not spend the money that way. One 
example fell between these two options and mirrored the 
limitation established in the administrative rule for School 
LAND Trust.24 With that program, schools are limited to an 
amount spent on incentives that is less than or equal to two 
dollars per student per school year. 

The differing definitions of specific spending categories 
described here have created potential inequitable spending 
opportunities for schools. While these variations are currently 
allowed in statute, our interviews with administrators showed that they are split 
on the question of statutory clarity and the potential inequality on how TSSP 
funds can be spent. The Legislature should consider whether the differences 

 
23 Administrative Rule R277-927-2(1) 
24 Administrative Rule R277-477-4(6) 
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highlighted here are hindering the success of TSSP. If so, the Legislature should 
consider requiring USBE to create definitions and standards specific to TSSP.  

 

  
 
 

 

The Legislature should consider requiring the Utah State Board of Education to 
define student incentive spending and capital expenditures in the context of the 
Teacher and Student Success Program. 

RECOMMENDATION 2.3 



 

 

 

Office of the Legislative Auditor General 31 

 

 

  

Complete List of Audit 
Recommendations 
 



 

 

32 A Performance Audit of the Teacher and Student Success Program 

  



 

 

 

Office of the Legislative Auditor General 33 

Complete List of Audit Recommendations 
This report made the following six recommendations. The numbering convention assigned to 
each recommendation consists of its chapter followed by a period and recommendation number 
within that chapter.  

Recommendation 1.1  
The Legislature should consider requiring the Utah State Board of Education or local education 
agencies to ensure that schools are making the Teacher and Student Success Program 
information publicly available on each school’s website. 

Recommendation 1.2  
The Legislature should consider a policy that weighs the benefits of school-specific 
accountability requirements for the Teacher and Student Success Program while maintaining 
the priority for local control over program funding. 

Recommendation 1.3  
If the Legislature creates additional Teacher and Student Success Program accountability 
measures, it should consider requiring schools to report program performance and achievement 
to an oversight body. 

Recommendation 2.1  
The Legislature should consider a policy that weighs the benefits of incorporating additional 
oversight for program compliance with the impact it would have on local spending flexibility. 

Recommendation 2.2  
The Legislature should consider implementing a policy to limit unspent funds in the Teacher 
and Student Success Program. 

Recommendation 2.3  
The Legislature should consider requiring the Utah State Board of Education to define student 
incentive spending and capital expenditures in the context of the Teacher and Student Success 
Program. 
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A. Sample LEA and Sample School Methodology 
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To fully understand how the Teacher and Student Success Program (TSSP) is 
functioning in local education agencies (LEAs) and schools across the state, our 
audit team selected a sample of schools for analysis. The size of our sample is 
based on the feasibility and time restraints of the audit. Our audit team chose 
LEAs and schools to study based on the following criteria:  

1. LEAs that receive more than 2 million dollars in TSSP funds were added 
to the sample. We then randomly selected two schools to study from those 
LEAs. 

2. Then for LEAs with between 500,000 and 2 million dollars in allocations, 
we randomly selected three LEAs and two schools in those LEAs to study. 

3. Additional schools were selected to study as concerns were uncovered in 
the sample LEAs.  

In total, we studied 22 LEAs and visited 29 schools. These included schools in 
northern and southern Utah, in the Salt Lake and Utah Valleys, and the Wasatch 
Back. We visited both district and charter schools, Title I and non-Title I schools, 
elementary and secondary schools, as well as virtual schools.  
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B. Sample LEA TSSP Frameworks 
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C. Percentage of Program Funds Tied to 
LEA- and School-Level Expenditures
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Figure 2.3 found in Chapter 2 of this report showed Teacher and Student Success 
Program (TSSP) spending distribution for four of the sample LEAs. The graph showed 
the percentage of program expenditures tied to each LEA compared to its schools. The 
four LEAs shown in Figure 2.3 were only some of the sample LEAs but demonstrate the 
wide range of reporting distribution that we found among our sample. All 22 of the 
sample LEAs are included in Figure C.1 below.  

Figure C.1 The Percentage of Program Funds Tied to LEA- and School-Level 
Expenditures for the 2023 Fiscal Year. The graph shows the distribution of program 
spending for the audit’s sampled LEAs.  

Source: Auditor generated from Utah State Board of Education data. 
*Note: The labeled percentages are rounded to the nearest whole number. 
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