
 

 

Memorandum 
PREPARED FOR: Task Force on Substitute Teachers 
DATE: June 5, 2024 
BY: Tyler Larson, Research Analyst 
RE: Cost Savings Analysis for Substitute Services 
REVISED June 13, 2024 (see footnote on pg. 1) 
This memorandum reviews cost analyses provided by school districts and education 
service districts that have entered into contracts for the provision of substitute teacher 
services. It is divided into three sections: 

• Task Force Direction and Process; 
• Public Contracting Requirements for Services, page 3; and 
• Review of Cost Analyses for Substitute Contracts, page 5. 

Task Force Direction and Process 
Section 21 of Senate Bill (SB) 283 (2023), enacted July 31, 2023, established the Task 
Force on Substitute Teachers to be supported by the Legislative Policy and Research 
Office (LPRO). Among other things, the Task Force was directed to: 

(a) Review school district requests for proposals related to substitute teachers; 
(b) Conduct a cost savings analysis of providing substitute teachers through 
third-party employment service providers.1 

LPRO was directed by the Task Force to identify and analyze necessary data to support 
the above mandated activity. To this end, LPRO sought to acquire cost analysis and 
feasibility documents generated by public school districts and education service districts 
(ESD) to date, in support of entering into contracts with third-party substitute 
administrators as required under ORS 279B.030-279B.036. Districts that identified third-
party administrators in their materials named either EDUStaff or ESS as their service 
provider. A review of the client lists for these third-party administrators suggests 96 
school districts and ESDs contract with EDUStaff or ESS for substitute services 
(Appendix A, page 20). 
While all cost analysis and feasibility determination records and documentation are 
public records subject to public inspection, there is no central repository for this 
information and each cost analysis must be requested from the individual document 
originators.2 To address this challenge, LPRO worked with representatives from the 
Oregon School Boards Association (OSBA), Coalition of School Administrators (COSA), 

 
A revised report, dated June 13, 2024, was in response to the presentation of the memo to the Task 
Force on Substitute Teachers on June 13; LPRO revised Table 1 (page 5) to clarify interpretation by 
replacing color-coded marks with “present” and “not present”. The title of Table 1 was also revised and a 
note added to clarify that LPRO is evaluating the presence of cost analysis elements and feasibility 
findings in the materials submitted. 
1 Senate Bill 283 (2023), Section 21(3). 
2 ORS 279B.033(3) and 279B.036(2) (2023). 

https://olis.oregonlegislature.gov/liz/2023R1/Measures/Overview/SB283
https://www.oregonlegislature.gov/bills_laws/ors/ors279B.html
https://olis.oregonlegislature.gov/liz/2023R1/Downloads/MeasureDocument/SB283
https://www.oregonlegislature.gov/bills_laws/ors/ors279B.html
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and the Oregon Association of School Business Officials (OASBO) to contact the 
various school districts and ESDs to attempt to obtain the requested documents. 
LPRO provided these associations with the following sample language for use when 
requesting documents: 

Senate Bill 283 (2023) established the Task Force on Substitute Teachers and 
mandated that the Task Force, among other things, “[c]onduct a cost savings 
analysis of providing substitute teachers through third-party employment service 
providers.” SB 283 directed the Legislative Policy and Research Office (LPRO, 
we) to provide staff support to the Task Force. To facilitate the Task Force’s 
analysis, we are seeking public cost savings analysis and feasibility documents 
required under ORS 279B.030-279B.036 that have been produced, to date, by 
school districts and education service districts in support of such procurements. 
LPRO will review the cost savings analysis documents for the statutorily required 
elements and share our analysis with the Task Force in the spring.  
LPRO provides centralized, nonpartisan research and issue analysis for 
Oregon’s legislative branch. Results from LPRO’s research will be provided to 
the Task Force, and any recommendations or legislative ideas that are informed 
by this research will be the product of the Task Force.3 

Some districts responded to these emails from OSBA, COSA, and OASBO. In turn, 
these associations forwarded the responses to LPRO. 
In emails dated October 17, 2023, and February 23, 2024, OSBA sent LPRO 
information related to the following districts: 

• David Douglas School District; 
• Hillsboro School District; 
• Northwest Regional ESD; and 
• Willamette ESD. 

To increase district participation, LPRO provided OSBA, COSA, and OASBO with a 
letter addressed to school districts that detailed the request for cost analysis information 
and the documents required for LPRO’s analysis on March 22, 2024. 
Attached to an April 16, 2024, email, OASBO provided materials for the following 
entities, four of which had been previously submitted to LPRO: 

• Brookings Harbor School District  
• Corvallis School District 
• David Douglas School District 
• Estacada School District  
• Gresham Barlow School District 
• Hillsboro School District 
• Medford School District  
• Northwest Regional ESD 

 
3 Personal communication between LPRO and Lori Sattenspiel, OSBA, Morgan Allen, COSA, and Jackie 
Olsen, OASBO, email, January 18, 2024. 

https://olis.oregonlegislature.gov/liz/2023R1/Downloads/MeasureDocument/SB283#page=8
https://olis.oregonlegislature.gov/liz/2023I1/Committees/JTFST/Overview
https://www.oregonlegislature.gov/lpro
https://www.oregonlegislature.gov/bills_laws/ors/ors279B.html
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• Parkrose School District 
• Willamette ESD 

On May 13, 2024, LPRO received an email directly from the Hillsboro School District 
including the district’s most recent three-year cost analysis. 
On May 15, 2024, LPRO received an email directly from the McMinnville School District 
including a link to a district cost analysis. 
LPRO received no additional cost analysis information from other districts in response 
to this request. 

Public Contracting Requirements for Services 
This section summarizes selected portions of Oregon law related to public contracts for 
services as necessary to provide context for a review of cost analyses and feasibility 
determinations. LPRO makes no attempt to interpret these provisions as they apply to 
any party and has no authority to evaluate or determine compliance with any statutory 
requirements. 
The Oregon Public Contracting Code (“PCC,” ORS chapters 279A, 279B, and 279C) 
governs the procurement of goods and services by most state, local, and special 
government.4 The PCC requires a that contracting agency [school or education service 
district], before conducting a procurement for services with an estimated contract price 
in excess of $250,000, demonstrate either that the agency [district]: 

• will spend less on the procurement than if the agency [district] performed the 
services using agency staff and resources; or 

• cannot feasibly perform the services with the agency’s [district’s] own personnel 
and resources.5 

Cost Analysis 
If a district intends to proceed with procurement based on cost, it must complete a 
written cost analysis that includes estimates for both the district’s costs to perform the 
services and a potential contractor’s costs to perform the services.6 The estimates must 
include wage and benefits costs; materials costs; and other miscellaneous costs related 
to performing the services. The estimate for the contracting district’s costs must also 
include “costs incurred in planning for, training for, starting up, implementing, 
transporting and delivering the services and costs related to stopping and dismantling a 
project or operation because the contracting district intends to procure a limited quantity 
of services or procure the services within a defined or limited period of time.”7 Further 

 
4 ORS 279A.005 and 279A.025 (2023). 
5 ORS 279B.030(1) (2023). 
6 ORS 279B.033(1) (2023). 
7 Id. 

https://www.oregonlegislature.gov/bills_laws/ors/ors279A.html
https://www.oregonlegislature.gov/bills_laws/ors/ors279B.html
https://www.oregonlegislature.gov/bills_laws/ors/ors279C.html
https://www.oregonlegislature.gov/bills_laws/ors/ors279A.html
https://www.oregonlegislature.gov/bills_laws/ors/ors279B.html
https://www.oregonlegislature.gov/bills_laws/ors/ors279B.html
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guidance on how to conduct the written cost analysis is provided in the Attorney 
General’s Model Public Contract Rules.8 
A contracting district may proceed with the procurement of services if the district will 
spend less on the procurement than if the district performed the services using district 
personnel and resources.9 The district may not proceed if the sole reason that 
contracting costs less is that the contractor’s estimated wages and benefits are lower 
than the estimated wages and benefits for district personnel.10 
A contracting district that lacks the necessary personnel and resources to perform 
services may still proceed to procurement even if the district will spend more on the 
procurement than if the district performed the services using district personnel and 
resources.11 A contracting district that conducts a procurement because it lacks the 
necessary personnel and resources must provide copies of the cost analysis and 
findings and the basis for the contracting district’s decision to proceed with procurement 
to a local contract review board.12 The Oregon Public Contracting Code specifies that 
the governing body of a local contracting district (e.g., the school board) is the default 
contract review board.13 

Feasibility Determination 
A contracting district may proceed with procurement without conducting a cost analysis 
if the district determines that it is not feasible to perform the services in question using 
district personnel or resources.14 The district must find in writing finding that: 

• The contracting district lacks the specialized capabilities, experience or technical 
or other expertise necessary to perform the services; or 

• Special circumstances (e.g., grant requirements, state or federal law, emergency 
or short-term procurement) require the district to procure services by contract.15 

Materials Submitted  
While some of the materials submitted to LPRO are identified as cost analyses, others 
appear to contain only related elements. Where available, LPRO provides the cost 
analysis and identifies line items related to both PERS costs and estimated total 
cumulative savings. LPRO was provided with at least one element of a cost analysis for 
nine of the eleven contracting districts. None of the materials submitted contain written 

 
8 OAR 134-047-0250. 
9 ORS 279B.033(2)(a) (2023). 
10 Id. 
11 ORS 279B.033(2)(b) (2023). 
12 Id.  
13 ORS 279A.060 (2023). 
14 ORS 279B.036(1) (2023). 
15 Id. 

https://secure.sos.state.or.us/oard/viewSingleRule.action?ruleVrsnRsn=309356
https://www.oregonlegislature.gov/bills_laws/ors/ors279B.html
https://www.oregonlegislature.gov/bills_laws/ors/ors279B.html
https://www.oregonlegislature.gov/bills_laws/ors/ors279B.html
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findings related to feasibility or special circumstances. Table 1 summarizes the 
elements submitted by each contracting district. 
 

Review of Cost Analyses for Substitute Contracts 

Table 1: Presence of Cost Analysis Elements or Written Feasibility Determination 
in Materials Related to Contracting for Substitute Services Submitted to LPRO 

Contracting District 
Cost Analysis 

Feasibility 
Determination District Costs Contractor 

Costs 
Estimated 
Savings 

Brookings Harbor SD Present Present Present Not Present 
Corvallis SD Present Present Present Not Present 
David Douglas SD Present Present Present Not Present 
Estacada SD Not Present Not Present Not Present Not Present 
Gresham SD Not Present Not Present Present Not Present 
Hillsboro SD Present Present Present Not Present 
McMinnville SD Present Present Present Not Present 
Medford SD Present Present Present Not Present 
Northwest Regional ESD Not Present Not Present Not Present Not Present 
Parkrose SD Present Present Present Not Present 
Willamette ESD Present Present Present Not Present 
Source: LPRO 
Notes: Identifies the presence of specified elements of a cost analysis or feasibility determination in materials related to contracting 
for substitute services submitted to LPRO. 

LPRO has no role in the administration or enforcement of public contracting 
requirements and takes no position as to whether the provided documents demonstrate 
compliance with cost analysis requirements for service procurements in excess of 
$250,000. 
As of the date of this memorandum, LPRO is in receipt of documents related to 
contracting for substitute teacher services for nine school districts and two ESDs: 

• Brookings Harbor School District, page 6 
• Corvallis School District, page 7 
• David Douglas School District, page 8 
• Estacada School District, page 9 
• Gresham Barlow School District, page 9 
• Hillsboro School District, pages 10-13 
• McMinnville School District, page 14 
• Medford School District, page 15 
• Northwest Regional ESD, page 16 
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• Parkrose School District, page 17 
• Willamette ESD, pages 18-19 
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Brookings-Harbor School District 
A memo dated October 24, 2018, from the Brookings-Harbor School District 
Superintendent to the Board of Directors seeking approval of a contract for substitute 
services includes a one-year cost analysis (Figure 1). The analysis identifies $49,623 in 
PERS costs for 2017-18 and estimates $29,145.05 in potential savings for the same 
period by utilizing a contractor to provide substitute services. The memo does not make 
written findings related to feasibility or special circumstances but does note that the 
proposed third-party contractor provides a wider range of services than the district’s 
ESD. 

Figure 1: October 2018 Brookings-Harbor School District Cost Analysis for 
Substitute Services with PERS Line Items and Total Savings Highlighted 

 
Source: Brookings-Harbor School District   
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Corvallis School District 
An undated analysis provided to LPRO by OASBO and attributed to EDUStaff 
compares projected costs for Corvallis School District to projected costs for EDUStaff 
for an unspecified period of time (Figure 2).16 The analysis identifies $122,220 in PERS 
costs, which are calculated as a percentage of payroll, and estimates $13,110 in total 
cumulative savings over the unspecified time period by utilizing a contractor to provide 
substitute services. The document does not contain written findings related to feasibility 
or special circumstances. 

Figure 2: Undated Corvallis School District Cost Analysis for Substitute Services 
with PERS Line Items and Total Savings Highlighted 

 
Source: EDUStaff 

  

 
16  
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David Douglas School District 
A memo dated August 10, 2016, from the David Douglas School District Director of 
Administrative Services to the School Board seeking a decision on procuring substitutes 
via contract includes a three-year cost analysis (Figure 3). The analysis notes that some 
current substitutes were employees but that the district already was already using a 
contractor to provide substitute scheduling and hiring documentation services. The 
analysis is a comparison between using no contractors (Scenario 1), partially 
contracting for substitute services (Scenario 2) and fully contracting for substitute 
services (Scenario 3). Comparing Scenarios 2 and 3, the analysis estimates $334,645 
in total cumulative savings over three years by fully contracting for substitute services. 
The cost analysis identifies salary and benefit costs, but does not provide specific costs 
for PERS. The memo does not contain written findings related to feasibility or special 
circumstances. 

Figure 3: August 2016 David Douglas School District Cost Analysis for 
Substitute Services with Total Savings Highlighted 

 
Source: David Douglas School District 
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Estacada School District 
A memo dated February 11, 2021, from both the Estacada School District’s Human 
Resources Coordinator and Business Manager to the school board seeks the approval 
of a professional services contract with ESS West, LLC, for the provision of substitute 
services. The memo indicates the procurement is for at least at least $50,000 and not 
more than $500,000. The memo does not contain the elements of a cost analysis or 
written findings related to feasibility or special circumstances. 

Gresham Barlow School District 
A memo dated May 19, 2022, from unnamed staff to the Gresham Barlow School Board 
seeks authorization to contract with EDUStaff for substitute services beginning in the 
2022-23 school year. The memo does not contain written findings related to feasibility or 
special circumstances but indicates that the district’s ESD was “not able to keep up with 
demand and has indicated that they will likely transition to contracted sub services, as 
well.” The document does not contain district or contractor costs; it does note that “year-
to-date in 2021-22, the district would have saved $36,000.” 
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Hillsboro School District 
Information provided by OSBA, OASBO, and the Hillsboro School District includes four 
multi-year cost analyses. None of the materials provided for the district contain written 
findings related to feasibility or special circumstances. 
A memo dated September 22, 2015, from the Hillsboro School District Chief Financial 
Officer to unnamed recipients and recommending the district proceed with the 
contracting process for procuring substitute employees includes a three-year cost 
analysis (Figure 4). The analysis notes that “Hillsboro’s payroll costs include a 19.13% 
PERS employer contribution for Tier 1 and 2 eligible employees, and 17.62% for 
OPSRP eligible employees” but does not provide line items for PERS costs. The 
analysis estimates $1.35 million in cumulative savings over three years by contracting 
for substitute services. 

Figure 4: September 2015 Hillsboro School District Cost Analysis for Substitute 
Services with Total Savings Highlighted 

 
Source: Hillsboro School District 
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A 2019 spreadsheet attributed the Hillsboro School District containing a three-year cost 
analysis identifies $1.64 million in cumulative PERS line item costs for substitute 
teachers (Figure 5) and estimates $950,520 in cumulative savings by contracting for 
substitute services (Figure 6). 

Figure 5: 2019 Hillsboro School District Cost Analysis Detail of District Costs for 
Substitute Benefits with PERS Line Items Highlighted 

 
Source: Hillsboro School District 

Figure 6: 2019 Hillsboro School District Cost Analysis for Substitute Services 
with Total Savings Highlighted 

 
Source: Hillsboro School District 
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An undated spreadsheet attributed to the Hillsboro School District containing a four-year 
cost analysis for 2021-22 through 2024-25 estimates $9.93 million in cumulative savings 
by contracting for substitute services (Figure 7). The spreadsheet does not include 
detailed benefit costs for substitute teachers, but does contain two seemingly 
contradictory notes on assumptions: 

• “Assumes 20% will qualify for PERS and 50 will qualify for full time benefits” 
• “If 50% of wages qualifies for PERS and 50 subs for medical benefits” 

Figure 7: 2022 Hillsboro School District Cost Analysis for Substitute Services 
with Competing Note on PERS Assumptions and Total Savings Highlighted 

 
Source: Hillsboro School District 
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A 2024 spreadsheet attributed the Hillsboro School District containing a three-year cost 
analysis identifies $3.2 million in cumulative PERS line item costs for substitute 
teachers (Figure 8) and estimates $3.67 million in cumulative savings by contracting for 
substitute services (Figure 9). 

Figure 8: 2024 Hillsboro School District Cost Analysis Detail of District Costs for 
Substitute Benefits with PERS Line Items Highlighted 

 
Source: Hillsboro School District 

Figure 9: 2024 Hillsboro School District Cost Analysis for Substitute Services 
with Total Savings Highlighted 

 
Source: Hillsboro School District 
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McMinnville School District 
An undated spreadsheet submitted by the McMinnville School District containing a cost 
analysis for an unspecified period of time identifies $86,667 in “pension contributions 
and reporting” and estimates “cost savings of $63,221 by partnering with EDUStaff” 
(Figure 10). The spreadsheet does not contain written findings related to feasibility or 
special circumstances. 

Figure 10: Undated McMinnville School District Cost Analysis for Substitute 
Services with “Pension” Line Item and Total Savings Highlighted 

 
Source: McMinnville School District 
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Medford School District 
A Medford School District document dated April 24, 2017, containing a three-year cost 
analysis estimates $133,443 in savings by using a contractor to provide substitute 
services (Figure 11). The analysis notes that “Medford’s payroll costs currently include a 
17.01% PERS employer contribution for Tier 1 and 2 eligible employees, and 12.32% 
for OPSRP-eligible employees that will not be paid by the contractor,” but does not 
provide detailed PERS costs. The document does not contain written findings related to 
feasibility or special circumstances. 

Figure 11: 2017 Medford School District Cost Analysis for Substitute Services 
with Total Savings Highlighted 

 
Source: Medford School District 
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Northwest Regional ESD 
A memo dated January 10, 2023, from the Northwest Regional ESD’s Chief Human 
Resources Officer to the Board of Directors summarizes the procurement process and 
recommends the ESD contract with EDUStaff for substitute teacher services. The 
memo includes related contracting materials including a pricing schedule with all 
numbers redacted. None of the materials include the elements of a cost analysis or 
written determinations related to feasibility or special circumstances. 
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Parkrose School District 
A spreadsheet attributed to Parkrose School District containing a cost analysis based 
on the 2023-24 daily rate for substitute teachers estimates “$164.18 savings per day for 
each substitute for District” (Figure 12). The spreadsheet does not contain written 
findings related to feasibility or special circumstances. 

Figure 12: Parkrose School District Cost Analysis for Substitute Services with 
Daily Savings Highlighted 

 
Source: Parkrose School District 
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Willamette ESD 
An undated spreadsheet attributed to the Willamette ESD containing a four-year cost 
analysis for substitute services identifies $153,085 in cumulative PERS line items 
(Figure 13) and estimates $2.5 million in cumulative savings by contracting with 
EDUStaff for substitute services (Figure 14, page 19). The spreadsheet does not 
contain written findings related to feasibility or special circumstances. 

Figure 13: Undated Willamette ESD Cost Analysis Detail Costs for Substitute 
Benefits with PERS Line Items Highlighted 

 
Source: Willamette Education Service District 
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Figure 14: Undated Willamette ESD Cost Analysis for Substitute Services with 
Total Savings Highlighted 

 
Source: Willamette Education Service District 
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Appendix A 

School Districts and Education Service Districts (ESDs) That Contract with 
EDUStaff and ESS for Substitute Services 
EDUStaff Contracted  
School District/ESD 

ESS Contracted  
School District/ESD 

Camas Valley School District 21J Agia Sophia Academy  
Cascade School District 5 Arco Iris Charter School  
Central Point School District 6 Astoria School District  
Central School District 13J Banks School District  
Corbett School District 39 Brookings Harbor  
Corvallis School District 509J Cannon Beach Academy  
Dallas School District 2 Centennial School District  
Days Creek School District 15 City View Charter School  
Dayton School District 8 Clackamas ESD 
Douglas ESD David Douglas School District  
Eagle Point School District 9 Estacada School District  
Elkton School District 34 Gaston School District  
Falls City School District 57 German International School  
Forest Grove School District 15 Harmony Academy  
Gervais School District 1 Hillsboro School District  
Glendale School District 77 Hope Chinese Charter School  
Glide School District 12 Kairos PDX Elementary  
Greater Albany Public Schools Knappa School District  
Gresham-Barlow School District 1J Le Monde French Charter  
Jefferson School District 14J Lincoln County School District (not currently active)  
Jewell School District 8 Logos Public Charter School  
Junction City School District 69 Medford School District  
Klamath County School District Mitch Charter Schools  
Klamath Falls City Schools Mosier Community School  
Lane ESD Multnomah Learning Academy  
Lebanon Community School District 9 Neahkahnie School District  
McMinnville School District 40 Newberg Public Schools  
Mt. Angel School District 91 North Clackamas School District  
Multnomah ESD Open School NW  
North Douglas School District 22 Parkrose School District  
North Marion School District 15 Portland Village School  
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EDUStaff Contracted  
School District/ESD 

ESS Contracted  
School District/ESD 

North Santiam School District 29J Reynolds School District  
Northwest Regional ESD Rockwood Preparatory Academy  
Oakland School District 1 (OR) Scappoose School District  
Perrydale School District 21 Seaside School District  
Phoenix Charter School Serendipity Center  
Rainier School District 13 Sherwood Charter School  
Riddle School District 70 Sherwood School District  
Riverdale School District 51J Springwater School  
Roseburg School District 4 St. Helens School District  
Sauvie Island School The Goddard School of Hillsboro  
Scio School District 95 The International School  
Sheridan School District 48J The Ivy School  
Silver Falls School District 4J Tigard Tualatin School District  
South Umpqua School District 19 Tongue Point Job Corps Center  
St. Paul School District 45 Warrenton Hammond School District  
Sutherlin School District 130 Yamhill Carlton School District  
Vernonia School District 47J 

 

West Linn Wilsonville School District 3J 
 

Willamette ESD 
 

Willamina School District 30J 
 

Winston-Dillard School District 116 
 

Woodburn School District 103 
 

Yoncalla School District 32 
 

Source: Legislative Policy and Research Office (LPRO) 
Data: EDUStaff, Organizations We Serve: Position Information,  https://www.EDUStaff.org/position-information, January 12, 2024; 
ESS, Job Seekers, https://ess.com/jobseekers, January 12, 2024. 
Note: The schools, school districts, and education services districts (ESDs) listed are as presented on the EDUStaff and ESS 
websites and have not been verified for accuracy or currency by LPRO. Further, although the above lists may contain both public 
and private educational entities, the Task Force on Substitute Teachers, and as such LPRO, are interested in contracts between 
the third-party administrators and public school districts and ESDs. 

 

https://www.edustaff.org/position-information
https://ess.com/jobseekers
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