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THE SUPERINTENDENT OF SCHOOLS: AN HISTORICAL ANALYSIS

Part I
The History of City School Administration from Its Beginning

to 1900 with Special Emphasis on the Superintendent of Sckools

1. Introduction

I think that anyone who is familiar with the American public schools
will agree that at the present time the superintendent of schools is the
most crucial person ia any Qchool system. This is so because he, more
than any other single individual, is in a position to influence the
quality of education that each child receives. He either appoints and
promotes teachers directly or he chooses the person who does. He is usu-
ally the only professional educator who sits with the school board and he
represents the schools before the public. Within the school system, he,
more than anyone else, influences the climate in which teaching and learn-
ing must go on. The principal of a school has, of course, a great deal
to do with the quality of work done in a particular school and this is
true especially if he has the power to hire teachers. Still, he is al-
ways subordinate to the superintendent and the school board. So it s
community has an able, well-qualified person in this key job and if it
has the financial resources, it has a good chance of having excellent
schools. Onr the other hand, if a school district has an incompetent, or
Just as bad, a mediocre superintendent, it is almost impossible, regerd-
less of the financial situation, to have excellent schools.

It is clear, of course, and I think that the dats presented in this

study will make it even clearer, that, because of the institutional getting
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2.
in vhich he has to work, the superinterndent of schools is by no means
omnipotent. He comes close to being ail-powerful vis-a-vis his teachers
and the other members of his staff (especially where he has the solid
backing of his school board) everywhere except in the few city school
systems where teachers are strongly organized and have wor the right to
bargain directly with the school board. But as he faces the schooi board
and the community, the situation is quite different. He is hired and
can be fired by the board so he always has to be circumspect in his be-
havior toward them. He is also extremely vulnerasble to the press and to
pressure groups in the community. Finally, he can be and usually is
severely limited because of our inadequate financial %rrangenents for
supporting our schools. S0, his condition is one of pover as regards the
teachers and one of weakness 80 far as the school boérd and the community
are concerned. Nevertheless, despite the weakness of some aspects of
his position, he is still the most important person iu eny school system
in terms of potential for influencing the quality of work that goes on
in the schools. And I think this would be true regardless of the size of
the school district. I stated earlier that this condition prevails at

the present time because it is conceivable that as teacher organizations

grov in strength the power of the superintendent will be curtailed accord-
ingly. But at this point in time his office 18 the most potent in public
education. |

And this crucial importance of the job is not a recent development.
Horace Mann in his Annual Report for 1843 had given the Prussian school-
inspectors a large measure of credit for the high quality of education

vhich had been developed in that country. After comparing these officials
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with the deputy superintendents appointed for each county in the state of
New York.he stated that "It is easy to see how efficient such a class of
officers must have been in bringing up teachers to a high standard of
qualifications at the beginning: and in creating, at last, a self-inspir-
ed, self-improving spirit, among them."

As the years passed and public education developed the office became
more important and there is abundant evidence that this was so. Perhaps
the most impressive testimonial on this point was provided by Joseph Mayer
Rice in 1892. Rice was trained as a physician and went to Germany in the
1880°'s for additional study. While there,he got interested in education,
took some work in pedagogy, and visited in the schools. He meintained
this interest in education upon his return to the United States and in
1892 made an extensive, systematic study of the public schools. Between
early in January and late in June of 1892, Rice observed more than twelve
hundred teachers in schocls in thirty-six cities. On the basis of this
experience he made the following Judgments about the superintendents of
gchools:

The office of superintendent is, in my opinion, one the
importance of which cannot be overestimated. Indeed, in the

study of the educational conditions in any given locality, the

superintendent may be regarded as the central figure,--as a

careful consideration of what he is, what he does, as well as

the circumstances under which he lasbors, will scarcely fail to

point out the reasons why the schools of that locality are on

a compsratively high or low level. When he is a thorough ed-

ucetor,~-that is, when he has made a profound 3tudy of the

science,~~-spares no pains in instructing his teachers in edu-
cational methods and principles, and is fully sustained in his
actions by the board of education, the schools in his charge,

if there be not too meny, improve rapidly and ever contirue
to advance. But a modification of any one of these condition
impedes the progress of the schools... :
But even when the superintendent labors under very un-
favorable conditions, he seldom fails to stamp the schools
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with his individual ‘pedagogical ideas, thus giving the educa-

tion in his schools at lesst a tendency in a certain direction,

provided he remains long enough--say four or five years--in any

one city. As a rule, however, superintendents do not remain

long in any one place, aad this is particularly true of the

smaller cities. They frequently, for political or other reasons,

fail to be reappointed, or they accept other positions by rea-

son of higher salaries. Superintendents of small cities not »

uncommonly go from one locality to another for a consideration

of one cr two hundred dollars per anrum. By reacson of these

changes the schools of many cities are always in a transition-

al stage, never reaching any distinctive charecter.l

These statements by Rice not only provide evidence of the importance
of the job, they also point up aspects of the situation which were vital
in influencing the quality of education then,and which I will contend
have been vital until right down to the present time. What were the
factors which determined whether the schools were good or bad? First,
the educational qualifications of the superintendent ("when he is a thor-
ough educator"); second, his conception of his role ("when he spares no
pains in instructing his teachers"); third, his relations with the board
of education ("when he is fully sustained in his actions by the board");
and fourth and last, his tenure of office ("when he remains long enough--
say four or five years--to give the school a distinctive character").
There are, as I will show, other problems connected with the superinten-
dency. but these four identified by Rice have been so continuously basic
that a large part of this study will be developed around them.

There is smple evidence to support Joseph Rice's opinion regarding
the importance of the superintendency. For example, writing in 189L,

Burke A. Hinsdale stated that the superintendents were "as influential

1. The Public School System of the United States, (New York, 1893),
pp. 11, 12, 13.
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as they are numerous” and that "far beyond any other class of persons of
equal numbers, the superintendents directly shape the schools public educa~
tion."? Hinsdale was & quelificd witness. A prominent author and lec-
turer, he had been president of Hiram College (1870-1882), superintendent
of schools in: Cleveland (1882-1838), and finally proiessor of education
at the University o Michigan. Frominent in the N¥atinnal Education Assoc-
jation, he was elected president of its elite group, the Nationel Council
of Educ;ation iv 1897.

In 1898 another prominent educator,Charles F. Thwing, writing on the
"new profession,” stated that the superintendents of schools in many cities
and tovns were "rendering a service to the peopie far greater than that
which any other citizen is renderingl"3 So far as the school system was
concerned the superintendent,he said,was not only its head but also its
"heart, fingers &and feet "t Thwing, & Harvard graduate, was president of
Western Reserve University from 1890 to 1920 and Secretary of the Board
of Trustees of the Carnegie Foundation for the Advancement of Teaching
from 1905 to 1921.

it would be possible to cite numerous other sources to substantiate
the claim that by the turn of the century the job of superintendent of
schools had become a crucial one in American public education. And, writ-
ing in 1908, two prominent educators predicted that the future of American

education would depend largely on the men who held %he office.” I think

2. "The American School Superintendent”, Educational Review, Vol.VII,
(Jenuary), p. k2. '

3. "A New Profession”, IBID., Vol. XV {Jamiery), p. 30.

u. IBID.’ p. 26.

' 5. Samuel T. Dutton & David Snedden, The Administration of Public
Education in the United States, (New York, 1908), p. 231.
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6.
thay the evidence will show thet this prediction was & sound cne. So it
seems obvious that the position with all the problems surrcunding it

deserves careful. study and analysis.

# * * » $#

T began my research on school administration and scho;):L administretors
in 1956. I was concerned then to discover how and why, by 1525, the .
superintendent of schools was being trained as and was behaving on the Job
in a fashion which closely resemvled a menager cr executive in a business
or industrial concern. This development did seem rather strange in an
office that was supposed to te educational in nature. The story of that

developmert was published in 1962 under the title Educstion and the Cult

of Efficiency: A Study of the Social Forces that have Shaped@ the Adminis-

tration of the Public Schools. My major conclusion was that because of

the weakneegs of his position in relation to the school board and the comnun-
ity, the superintendent of schools was extiremely vulnersgble to outside
pressure and that in order tz survive he had to bow and scrape and please
his masters. Americe in 1525 wes a business society. Americans wanted
their schools run in a businesslike way. It was natural for them to ex-
pect the head of the school system to behave in a businesslike way. And
we have evidence that many school administrators enjoyed assuming the role
of the "school executive."

I have stated that I think that these developments were most unfortun-
ate and even tragic for American education,and I have given my reasons for

this judgment in the last chapter of Education and the Cult of Efficiency.

But aside from the consequences, the study raised a number of important

questions that need to be answered. What was the situation in American

o ot i ————— - s etk BB = p e % ey ginn o - Smmesn s e o o
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education and especially in educational administration before 1900 or
before the efficiency cult was imposed upon or adopted by school admin-
istrators? Even a cursory look at the leaders indicated that great
'changeh ﬂﬁd occﬁ?rea. Compare the published writing and spesking of men
prominent in educational administration prior to 1900 such as William
Torrey Harris or William Maxwell or Burke A. Hinsdale with their counter-
parts twenty-five years later--men such as Frank Spaulding or William
McAndrew or Ellwood Cubberley. It is clear that there were significant
changes. So in the first phase of this fesearch I want to analyze and

describe the situation in educationel administratica from its begiﬁning

{roughly 1840) up to 1900. Then, drawing heavily on the Cult of Efficiency
and all the data-that I gaihered for that study but diﬁ not use, I will
trace éhe changes in educational administration, and especially those in
thz superintendency, up to 1929.

But the really important part of the story is what has happened to
school administration, and especially to the superintendency, gggég.1929.
It was in order to get some notion of the broad outlines of development
both before 1900 and since 1929 that I applied for a Small Contract Re-
search Grant from the U.S. Office of Education. In that preliminary sketch
I worked on a survey of the changing conceptions of the superintendency
from 1865 to 1665. I knew that the conceptioﬁ had changed after 1900
and I vas reasonsbly certain, just from my knowledge of the history of ed-
ucation generally, that it had changed since then. It eppears, on the basis
of the data that I have gathered so fa;, that there were two major shifts
(which ovePlap of course) after 1929. One, which reached its peak in the
iate forties and remained a potent notion until 1954, can be described as
a shift from the conception of the superintendent as a business-managerial

executive type over to a conception of him as an educational statesman in
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8.
a democratic school. The great leader in this change was Jesse Newlon,
formerly superinten&eriiz of schools at Denver and during the thirties both

a professor- at Teachers College, Columbia, and editor of the School Exec~

F utive. The second éha.nge in the conception of the superintendency after
1929 'begins after 1945 and is prominent after 1954. In this period I have
descr:.bed him as a combination applied social scientist and educational
realist.

I hed plenned to turn in this preliminary survey of the changing con-

ceptions of the superintendency as the finel report. The report was divid-

ed into four major sections which were as follows:

1. The period from 1865 to 1910 in which the superintendent was seen;
and saw himself, as & sc;holar-educator type--an educational leader and a
teacher of teachers.

2. The period from 1910 to 1929 jn whieh the superintendent was seen.
and aaw himself,as & combination business manager-schcol executive type.

3. The period from 1929 to 1954 in which the superintendent was seen,
and saw himself,as an educational statesman in a democratic school.

4., The périod from 1954 to 1966 in which the superintendent was seen,
and saw himself,as a combination applied social scientist and educational
realist. ‘

This anaslysis is based (except for the second part which I have studied
extensively) upon an examination of: 1. the writings of the most prominent
men in each period, and 2. the most important national Jourﬁqls in school
edministration. The last two parts of this report will be in this prelim-
inary, tentative form. I think that what I have presented in these gections

is solidly factu=zl (as the documentation will show) and that my analysis
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is correct. But it is not the whole story. Because I had time and because
I bad research assistance, I went back to the early period {before 1900)

and began an intensive analysis of all the relevant data I could find. I

think now that I have all the data I need to describe the developments in
school administration ir that period in detail. The result will be that
the first part of this repc';rt will range far bey;md the conception of the
superintendency held in this period and will include & descrigtion and
analysis of most of the important aspects of the developments in school
administration (still,however,concentrating on the superintendency) in
this period. The result is that the first section is not a preliminary
sketch but a rather extensive analysis of the four main themes mentioned
ebove. I intend to treat the subsequent periods in the same way in the
rnext year and I hope at the end tu produce a solid and perhaps definitive
history of the American superintendent of schools.

I will study the originr and development of the superi'ptendency in
Amer:}can education. More specificslly, I want to look at the way the job
originated and developed and then the reasons why it developed as it did.
Obviously; the study will have to take into account the unique American
institutional structure in education and especially our patterns of local
support and control. And, just as important, the story will have to be
told within the context of American society, that is to say, within the
context of a mass, industrial-scientific, capitalistic, democratic society.
So the study will center on the historicel development of the superinten-
dent of schools but within the framework of American society and American
education.

T will concentrate in the study upon the superintendents in the cities
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and towns and not on the state or county superintendents. This group is
now and has been for s long time (1890 at least) by far the largest, and
from this standpoint alone they are the most important. I think that
much of what I have to say about the city superintendents would apply to
the state superintendents as well. Most of the state superintendents had

been city or count& superintendents before they moved into the state ...~

-t
-

office. They were trained in the same way and they‘wez_:e influgnéed by
the same forces that influenced the; city sup“eriﬁténdents. It is true that,
especially since 1900‘,t_he state superintendent has not had the direct
influence upen tﬁe schools that the city superintendent has had. Still,
there is no doubt that the state superintendency is an important office
and worthy of study, but I will not attempt to do that job in this study.
My hope is that this work will enable us to understand better how
we got where we are in American education generally and in school admin-
istration particularly. It is already clear, and I think it will be clear
in the first section of this report, that some of the vexing problems
facing the contemporary superintendent of schools plagued his predecessors
three quarters of a century ago. Some aspects of their comparative situ-
ations have changed, obviously, and naturally, but some other basic ones
have not. If we realize this.we may be able to look beneath the surface
of some of our contemporary problems in administration and strive to make
vhatever changes need to be made to improve American education. I think
that, to the extent that we are ignorant of our past, we are less likely
to be able to understand and, therefore, to deal with our contemporary
problems or to plan for the future. I hope, then, that this historical

analysis of school administration and especially of the key officer in
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that field, the superintendent of schools, will provide data and analysis

which will be useful.

e 2. The Early Years 1837 - 1890

The history'éf'the superintendency parallels the development of the
public school system in the United States. Free, public, "common” (ele-
mentary) schoole were established ip the 1830's and so were the first city
superintendencies. With each year that has passed since that time, more
public schools have been established, until in 1965 there are some 100,000 -
in existencé. In 1837 the city of Buffalo, New York appointed a super-
intendent of schools and two years later Providence, Rhode Island did
likewise. By 1870, however, there were only twenty-seven city superinten-
dents of schools and this relatively slow growth paralleled the relatively
slow growth of the public schools. For example, by 1860 only sixty-nine
cities had organized a clearly defined high school course of instruction.
The really rapid growth in population, in public schools both elementary
and secondary, and in the number of superintendents occurs after 1870.
Mowry, writing in 1895, stated that "there is today scarcely a city in the
whole land which has not placed its schools in charge of a superintendent."l
By 1915, the United States Commissioner of Education réborted that, there
were 1,551 superintendents in cities and towns of over 4,000 persons. In

1965, there were approximately 14,000 superintendents in public schools. In

1. William A. Mowry, "Powers and Duties of School Superintendents",

Educational Review, Vol. IX, (January, 1895), p. LO.
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rezent years, the number of superintendents has been declining in relation
to the school population because of the consolidation of school districts.
This trend will probably continue for some years. Still, there is a 1imit
to consolidation, and in the present and in the forseeable future we are
talking about a very large, as well as, a very influential group of offi-
cials vhen we talk about the American superintendent of schools.

Why was the office of superintendent of school established in the
first place and why did it flourish as it did in America? Primarily it
was a combination of a sheer increase in the number of schools (and, of
course, of teachers snd students) and the continously increasing complexity
of the educational task. Both of these factors, of course, simply reflect
the fantastic growth and development of the United States from a thinly
populated, simple, agrarian soc}.ety to & mass, industrial society. With
each year that passed there were more students to be educated, the need
to educate them was greater, and the complexity of the educationsl effort .
increased. These factors were undoubtedly the basic ones in the establish-
ment and the numerical growth of the superintendency. They cannot, how~
ever, explain the way in which the Job developed and then changed over
time. This important aspect of the job can only be explainad in the con-
text of the unique features of American society and education. The most
important of these was the absence of a strong active role in public edu-
cation by the federal govermment. Education was not one of the functions
given to the federal govermment by the framers of the Constitution. It
was given by default to the stateg under the reserved powers clause of
the Tenth Amendment. From time to time, some of the states have acted

vigorously to support and controcl and direct education,but for the most
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part it has either been delegated by them to the local districts or ieft
to these agencies by default.

So the story of American education, administratively, (and in most
other respects,but it is administration that I am concerned with) has been
a story of developments in thousands of local districts all over the coun-
try. The surprising part of this development is that, despite this fact,
there has been a remarkable degree of uniformity in education generally
and in school administration particularly. I think this uniformity has
been due to the fact that the problems in education were similar and
schoolmen had a chance to read about them in the many educational journsls
and to discuss them in their meny state and national associations which
were prominent after 1855. In school administration, for example, the
National Association of School Superintendents was formed in 1866. This
group, vhich later became the Department of Superintendence of the N.E.A.,
met every year and discussed common problems, and these discussions were
published and available to those who did not attend the meetings. On the

school board side, William Bruce founded the American School Board Journal

in 1891 and was instrumental in the establishment of the Department of
Administration as an organization within the N.E.A. for school board mem-
bers. So through the Journel and its annual meetings, school board members
were fed information about common problems and their resolutions. Also,
after 1900 the new graduate schools in education (and especially Teachers
College, Columbia University), with their rapidly developing programs in
school administration, served as a force for uniformity.

From the time of the establishment of public schools in the early

seventeenth century in New Englend down to the present time, the power to
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control and manage the schools has been in the hends of lay board or com-
mittees. When the schools were few in number and the educationsal task
relatively simple, this system apparently worked fairly'we11.2 Undoubted~
ly this was so partly because the schools were few in number and the educa-
tional task reletively simple,but also because of the calibre of men-who
served on school committees. According to Williem Mowry (1829-1917) who,
in addition to his prominence as an educator and school board member, was
also a student of some aspects of colonial history and as such a competent
witness, stated that membership on these early camittees 'generslly,
almost invarisbly, included educated men--the clergymen of the town, the
physician or physicians, and the member of the legal profession. The
clergyman vas the leading man on the committee."3

As the towns grew into cities, schools became larger and there were
more of them until it seemed sensible to divide the cities into several
districts,each with a separate board or committee responsible for hiring
teachers, examining pupils and.in general,managing the schools within its
district. Ellwood Cubberley gave this description of the pattern of develop-
ment in Buffalo--a pattern which seems to have been fairly typical:

The first schoolhouse was erected in 1806. This was

burned in 1813, and the first tax for an .educational purpose

levied by Buffalo was in 1818, for the purpose of rebuilding

this schoolbuilding. By 1832 the growth of the city had been

such that six small school districts, each with one small

schoolhouse and one teacher, had been organized within its

confines. Even in 1837, when a new law permitted the appoint-

ment of a city superintendent of schools tc coordinate and
oversee the schools, there were but seven districts and seven

2. IBID., p. 39.

3. IBID.
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teachers, so that his duties must have been very light. On

the full establishment of the free-school system, in 1839, the

number of districts was increased to fifteen and a school

ordered established in each, with a central school for in-

struction in the higher English branches.

One of the events which dramaticelly illustrated the need for the
establishment of the superintendency, and undoubtedly hastened its estab-
lishment. was the famous "Survey" of the Boston schools by some members of
the school comnittee in 1845. The background of the "Survey" was as
follows: Horace Mann had been appointed commissioner of education in
Massachusetts in 1837. Deeply committed to public education as the founde-
tion of human freedom and happiness, he worked with great energy to improve
the schools of the state. Of course, every suggestion he made for improve-

ment and certainly every criticism he made was an implicit criticism of

the status quo and the educetors responsible for it. In the spring of 1843,

Mann visited Europe. He was greatly impressed, especially, by the Prussian
schools with their warmth and their exciting intellectual gqualities--a
tribute to the Prussian teachers, of course, but also to the great, gentle
Pestalozzi. Mann's account of his observations was published in his now

famous Seventh Annual Report (1843) and the contrast between the Prussian

schools and the Massachusetts schools, including the Boston schools, with
their harshness and ineffectiveness was vivid indeed. The result was that
“throughout 1844 he was involved in e running battle of rejoinders and re-

joinders to rejoinders" with a group of Boston schoolmesters.” The effect

L. Ellwood P. Cubberley, Public School Administration, (Boston, 1916),

p. 56.
S. Lawrence A. Cremin, Editor, Horace Mann, The Republic and the School,

(New York, 195T7), p. Sh.
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of this controversy was that the state of public education became a
burning issue, especially in Boston.

So in order to get some evidence which would provide a basis for
settling the question of who was right, some members of the Boston school
Committee decided to devote a .considerable amount of time and energy
studying the actual conditions in the public schools of Boston. The
studies ﬁe;e made at the end of the school year in 1845 and reports were
issued in August. Then long extracts of the contents of the reports were

published by Horace Mann (as editor) in the Common School Journsl in

October, November, and December. In his brief introduction to the
Reports, Mann commented on their uniqueness and significance:

The Reports from which we are sbout to quote, relate to
the Grarmar and Writing Schools only. In but few instances
before, has any Report of the examining committees of these
schools been published. In no instance before, have these
schools ever been subjected to a thorcugh, scrutinizing
exemination,--and to such an exsmination as would make their
condition kmown to the public, as well as to the cammittee.
Such an examination they have this year received; and their
actual condition, as to present proficiency and ability, is
now made known to the world...

Many circumstances conspire to place these Reports of
the committees among the most remarkable, as well as the
most instructive and admonitory of all our school documents.
The high character of the committees who conducted the exem-~
ination; the mode of examination, at once thorough, and per--
fectly fair and impartial; the labor and care expended in
reducing the results of the examination to a tsbular form,
so that the common eye can compare them, and determine at
a glance the relative standing of each school; the astound-
ing character of the results themselves, and the consequences,
in regard to a change of teachers, to which they have alreedy
conduced, together with the admireble suggestions and doctrines,
laid down in their pages, on many of the most important topics
that pertain to our schools;--all these, and other consider-
ations, combine to give an extraordinary degree of importance
to these Reports, and to commend them to the attentive perusal,
not only of those parents immediately interested in the city
schools, but of the whole people of the State.6

6. Common School Journal, Vol. VII, No. 19, (Boston, October 1,

1845), pp. 289-290.
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The Examination Committee had the task of examining nineteen schools
and more than 7,000 students,and at the outset of their Report provide
evidence that the sheer numbers involved made the traditional pattern of
school examination by lay committees unworkable,and this was so even
though for years the committees had been ordered to limit their examin-
ations to the first class, i.e., the most advanced class in the school.
But this Committee was determined, energetic and creative. They decided
to develop and submit "to the scholars a series of printed questions on
all the subjects studied in the schools." It was this festure of the
examination which enabled the Conmittee to get objective, common, compar-
able results from all the schools and it was this fe'a.ture to which Mann
referred when he described the examinations as "perfectly fair and impar-
tial."T

After analyzing the tests that had heen given, the Committee reported
that their "first feeling" was one "of entire incredulity.” The results
were so bad, they reported, that "if by any accident these documents
should be destroyed, we could hardly hope that your faith in our accuracy
would induce you to believe the truth if we told it. But the papers are
all before you, each signed by the scholar who wrote it."8 The Report
consisted of a detailed eccount of the performance of the students and
is, of course, nruch too long to be described in this document. But I
think that the following short passage from the Report will be helpful in

conveying the force of the message that the Report must have communicated

7
80 IBID., po 2920

IBID., (Italics mine).
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to the citizens of Boston:

There is another sad reflection suggested by these answers.
Thay show beyond all doubt that a large proportion of the schol-
ars of our first classes, boys and girls of fourteen or fifteen
years of age, when called upon to write simple sentences, to
express their thoughts on common subjects, without the aid of a
dictionary or a mester, cannot write, without such errors in
grammar, in spelling, and in punctuation, as we should blush to
see in a letter from a son or daughter of their age. And most
of these children are about finishing their school career; they
are going out into life; some to learn trades, some to assist
their mothers in the house; the larger part never to receive
any supplementary education; and how, we ask, are they, by and
by, to write a letter that they would not be ashamed to exhibit?

But there is a still more melancholy consideration, which
is, that, if the first class,--if the children who have, during
a year, enjoyed that special care and attention which our teach-
ers give to the upper classes,--go out imperfectly instructed,
what must be the case with the hundreds and thousands of the
children of our less-favored citizens, whom necessity forces
to leave the schools without even reaching the first classi

On the matter of the treatment of the children--a topic at the center
of the controversy between Mann and the Boston schoolmasters--the Committee
was "forced to believe that there has been a gross abuse of the power of
corporal punishment." And the Committee ended its account of the treat-
ment of children with this damning indictment which certainly provided

vindication for Horace Mann and must have caused consternation among the

schoolmasters:

It will be found. upon examination that, in most of the
cases where severe injury has followed corporal punishment
in our schools, the offence was very trifling, and no great
severity intended when the master began to strike. Moreover,
it is beyond all question that in the majority of the cases
of corporal punishment and other kinds of punishment in our
schools, it is inflicted for violations of arbitrary rules of
discipline,~--for whispering_ for disorderly conduct, arising
perhaps from mere physical uneasiness,~--and it is equslly
certain that the fault, in most cases, is as much that of

9. 1IBID., p. 299.
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the school, as of the scholar. Whoever will go into our schools
at any hour of the day, will find a large vortion of the scholars
unoccupied by any study; they mey have a book before them, but

as its contents are insipid, or perheps incomprehensible, yet
nevertheless to be committed to memory, and es there is no master
immediately over them, they do not study. Now, to expect boys
full of young life and pent-up vigor, to remain motionless, like
soldiers upon duty, is to expect that which is impossible; often-
times the best boys,~-the boys who will make the eblest and

best men,--will manifest their uneasiness in a way to bring down
a punishmens. We: say that in such cases the fault is es much
thet of the school, as of the scholar; and, as a general rule,
when chiléren, under ordinary circumstarces, are idle, or dis-
orderly in school, we hold this fact to be prima facie evidence,
either of incapacity in the master, or of faulty organization of
the school ;--there are too many in the class; or they are retain-
ed too iong at one study; or the air of the school is vitiated;
or the seats are irksome; or the mode of instruction is badj--
something is wrong.lo

In commenting editorially on the Report, Horace Mann stated that it
had "filled the intelligent citizen of Boston...with emazement and grief"
and had "spread through the city a general and deep feeling of sorrow and
mortification...” He felt that it would be "sad indeed" if these resctions
"should die away without producing & reform. nll

Why were the schools of Boston in such a state? The Committee placed
the blame directly on the administrative arrangements for the school system
and recormended reforms, the most important of which was the appointment
of & superintendent of schools. According to the Committee, the basic prob-
lem was that the schools were being run by the school board of twenty-four
men who were not paid for their labor and who “share a responsibility, which

nl2

thus broken into fragments, presses on no one. Furthermore, there was

-

10. IBID., p. 320.
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12. IBID., p. 310.
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the question of the school board members t-hegnselves , "who must, on the
common principles of human nature, be supposed to be made willing to hold
this office by every variety of motives, from the highest and purest love
of usefulness, down to a mere personal purpose of coining its privileges
and opportunities into dollars and cents."13

The Commit;ee aid not propose to eliminate the school board. On the
contrary they believed that "for some purposes" it was "admirasble." Tts
members were "fresh from the people, every year; and being chosen from all
the wards, 'they represent all the wants and interests which should be
provided for, and all the opinions and feelings which should be consulted.”

They would keep these "excellent elements" but add those which were "whol-

ly wanting" and these elements were "permanence, personal responsibility,

and continued snd systemsatic labor."¥ To achieve this end they would

appoint a new official whose duty it wculd be to "watch over the schools;
to know the exact condition of every one, in all particulars; to bring the
lagging forward; to suffer no defects to becume prescriptive, no abuses

to be indurated by time; to acquire and to impart such information as
shall bring all our schools to that degree of excellence which our citizens
not only have a right to demand, but without which they have no right, in
Justice to themselves and to their children, to be satisfied. This should
be his business,--his whole business; and he should be adequately raid.
Although chosen annually, like our masters, his tenure of office, like

theirs, would be permanent, if he discharged the duties of his office

13. IBID.

1k, IBID., (Itelics mine).
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acceptably; and if he did not, another should be chosen in his stead. We
think also that he should be chosen by the City Council, and be amenable
in part to that body and in part to the School Committee, under a system
of duties which can easily be arranged, when it shall be time to go into
these details."1>

The Committee,anticipating the objections which wculd be made to
its recommendation to appoint a superintendent.made an effort to refute
them in edvance. (I include these argurents because they appear asgain
and agein in the nineteenth century in the discussions over the establish-
ment of the superintendency.) It would be srgued, they said, that the
new official would be expensive. Their reply was that a full-time super-
intendent would actually save the city money and they illustrated their
point by showing how much he would save by overseeing the purchase and
care of books. Another objection would be that the superintendent having
so much power would be liable to agbuse it by showing favoritism, for ex-
ample, in the selection of teachers and textbooks. Their reply to this
point was that there was a possibility of abuse of power but they pointed
out that there was favoritism and mismanagement in the existing system.
There would be far less likelihood of favoritism or corruption with s
single official who would be visible and who could be held accountable,
something that was impossible when the schools were menaged by & board
of twenty-four persons. Under their proposel the schools would be under
the direction of fggg_gggﬁ peid, under contract, before the eyes of the

public, regularly reporting everything that he does under his own name,

15. IBID., p. 309.
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and liable to lose his livelihood if he goes wrong.'6

In retrospect; this last point is somewhat ironical. My judgment,

based on all the research I have 2one on the superintendent, is that the

weakness of his position, his lack of job security is probably the great-
est single weakness in the American school system snd a weakness which has
been responsible for all kinds of unfortunate consequences down ‘through

the years. The irony is that the fact of his easy removability should have

been one of the strongest arguments in favor of the creation of the posi-

tion. The Committee, of ccurse, wanted to make the strongest case possible
and it is understandable that they would point out that the fear of losing
his job would be a powerful factor operating to keep him honest. Still,
the words must have been read with mixed emotions by those educators who
aspired to the jJob. Again, in retrospect, it was unfortunate that the

case was made so baldly("liable to lose his livelihood if he goes wrong"),
for it started or strengthened ean idea that unfortunately has become a
part of our heritege in public education. The insecurity of the job with
all its far-reaching remifications will, of course, be one of the central
points of this study. As I stated earlier, the vulnersbility of the super-
intendent of schools,and theconsequences of that vulnerability was one of

the major and surprising findings in Education and the Cult of Efficiency.

So I am most eager to trace the origin and development of this aspect of
the job and;among other things, I want to find out when and to what extent
both schoolmen and laymen became eware of the probiem and what they tried

to do ebout it.

16. IBID., p. 310, (Italics mine).
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Despite the devastating character of the results of the investigation
by the Committee, and despite the fact that the school board requested funds
to enable them to appoint a superintendent, the Common Council of the city
voted againet the proposal and a superintendent was not appointed in Boston
until six years later in 1851. Even then he was not given the necessary
authority and apparently this was true in other cities in these early years.

Cubberley,in commenting on the small number of city superintendencies

established before 1870, also states that those that were established had
limited authority and that the school boards had "assigned clerical rather
than executive functions to the new official.”17

We have excellent evidence that indicates that this unwillingness of
school boards to confer authority upon their new official continued
throughout the nineteenth century. and that it was characteristic of the
situation not only in Boston but throughout New England. This evidence
is provided by William A. Mowry who, as I pointed out earlier.was a member
of the school board in Boston for many years at the end of the century.
Writing in 1895 on the “Powers and Duties of School Superintendents,” Mowry
described the situation as follows:

This is the largest city, the metropolis, of New England.

It has nearly half a million inhabitants. The people are right-

fully proud of their schools. They are proud of their exten-

sive system of supervision. They employ an able, judicious,

and experienced man as superintendent. They have a corps of

six supervisors, five men and one woman, all cultured, exper-

ienced, and all foimerly successful teachers. But with this

large and able supervisory force the committee still hold all

pover in their own hands, and neither the superintendent nor

his six experienced supervisors make any move until they are
ordered by the board. Here is the bill of particulars:

17. Op. Cit., p. S8.
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The superintendent of schools in Boston is 'now and al-

vays has been an advisory officer of the school board.’
According to the 'regulations’ the only executive powers
conferred upon him by the board are the power to strike the
one session bell in stormy weather; to close schools a limit-
ed number of times in the year for teachers' meetings; and,
once in two years, to assign schools and departments of
school work to the several supervisors. His relation to the
teachers is that of adviser merely. These school regulations
say that '"The board of supervisors shall be the executive
board of the school committee, and as such may be called
upon to perform any of the duties of school committees under
the statutes of the Commonwealth except such as are legis-
lative in their nature.' This shows clearly the possibilities,
but until the school board ‘'calls upon' this executive board
of supervisors to perform certain defined duties they are
powerless. Here is the chance to give to the supervisors
authority: but has it ever been given?...
'But neither the superintendent nor the supervisors shall
have any authority over or direction of the primcipals or
other instructors except as provided by the board in the
regulations or otherwise.'

Now it is clear from the above that the city of Boston
might have made large and real grants of executive power to
the superintendent or to the board of supervisors, or to
both; but a somewhat careful search of the regulations fails
to discover more than a few and quite unimportant grants of
such power.

But if the so-called officers of the school board have
but little executive authority, who does have it? Where is
it to be found? In the management of a great system of public
schools there must necessarily be large and broad executive
powers, which are certainly necessary to the efficient admin-
istration of the schools. These powers are lodged in the
school board itself; and they are exercised by the various
standing committees of the Board. These standing committees
carry their work down to the smallest particulars. Such
standing cormittees as the committee (1) on drawing; (2)
on music; (3) on menual training; (4) on sewing and cooking;
(5) on physical training; (6) on kindergartens, etc., have
full powers over the 'general supervision of these branches
of instruction in all the schools.' Hence the 'director of
physical training,' the 'director of music,' and the 'direct-~
or of draving,' etc., are responsible, not to the superin-
tendent of the schools, as they should be, in the judgment
of meny, in order wo get unified and consistent work, but
they are directly responsible to their respective standing
committees...

The conclusion cannot but be evident that the school regu-
lations of Boston place practically the whole executive power
used in carrying on the public schools of that city in the
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" hands of the standing committees of the school board. The
superintendent and supervisors do not exercise this power,
because it is not lodged in their hands. They can only
invoke its exercise by these committees when the necessity
COmeS. .+

I have purposely outlined the condition of affairs in
Boston, because Boston is not only the metrcopolis of New
England, but is a typical city in regard to its school manage-
ment. What is true of Boston in relation to these matters is
substantially true of other New England cities. While the
school rules and regulations of no two cities are alike in

.detail, yig the same underlying principles are observable in
them all. -

So despite the fact that tliere was widespread agreement that the
-superintendent of schools was a desirable and even necessary official in
a school system (as evidenced by the fact that practically every city and
an increasing number of smaller communities had actuslly appointed and
were paying such a person), he had in most cases been given very little
authority. Why should this have been so? I think William Mowry's answer
to this question hit the nail on the head. "Everyone knows' he said,
“how reluctant men are to give up authority when once they have secured it,
however small or brief it may be. From the beginning, in this country,
the school committees, or school boards, have had full control of the
schools. When they eppoint & superintendent they do not immediately and
willingly transfer the authority to him and hold him responsible for re-
sults. Far from it. They have generally made him their 'agent,' to do
their biddinz, and have been exceedingly c;reful that he does not have a
chance to get the reins irto his own hands and drive the team himself. "9

By 1895, certainly, the city superintendent of schools was an estab-

18. Op. Cit., pp. k1, b2, LL, kS5,

19. IBID., p. 40.
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lished part of the American public echool system. In that year too, as I
will show, the questions concerning the power the superiatendent .should
have, what his role should be, and what his relationship to the school
board should be were raised and discussed increasingiy by both schoolmen
and laymen. As I will show, these questions were temporarily resolved but
not solved, and year after year down to the present time they continue to
be raised and discussed.

But before plunging into the important last decade of the nineteenth
century when so many of the issues surrounding the administration of the
public schools were brought to the fore, I would like to add some data
and analysis to my earlier presentation concerning the factors which pro-
duced the superintendent of schools.

It is clear that the rapid growth of the cities and the parallel
growth of the schools was making the practice of direct school management
by school boards extremely difficult and the situation in Boston was
probably typical. In that city. too,the publicity given to the poor quality
of education the children received undoubtedly hastened the development of
the office in Boston and elsewhere. The logic of the situation was clear:
what the schools needed at the top,as the Boston School Committee pointed
out, wvas “permanence, personal responsibility, and continued and systematic
labor.” Thet shout summed up the case agains* management by committees.
If they he¢ ~d3ed “expert knowledge and professional backgrouni” the case
would have tecn 2lmost cemnlete.,

In 180k Burke A. Hinsdale, whom I have already introduced as a highly
competent witness, made an analysis of the historical development of the

American school superintendents. At this time Hinsdale was Professor of
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Education at the University of Michigan and two years later he was des-

cribed by the editor of the Journal of Education (Boston) as one of the

leading if not the "leading educational thinker in America.”20 In most
respects his account is similar to the one which grew out of the Boston
investigation and to that presented by William Mowry. The legal power was
originally vested in a school committee and they hired teachers, selected
textbooks and examined pupils. On the whole,he reports this arrangement

proved very "unsatisfactory.'

As the schools of cities and towns increased in size and
complexity, things became worse instead of better. There was
no authority adequate to shape and administer the new organ-
ization. There was sad lack of unity and intelligent direction.
Plairly, something must be done...Good schools were found in
cities side by side with poor ones, owing to the fact that they
had different principsls and boards. The greatest confusion and
inequality preveiled in cities where the other parts of the
public service were well unified; the resulting evils became
intolerable, and so school organization became absolutely neces-
sary...And naturally--nay, inevitably--the unification or con-
solidation of a group of city school districts--the appearance
of a school system--compelled the creation of the superinten-
dency and the choice of a superintendent. His appearance at
the educaticnal headquarters marked the first triumph of order
and organization over division and chaos. He was the pledge
of unity and uniform administration in the schools, and he
stands for those elements to-day.2l

To this anzlysis Hinsdale adds ocne other factor which seems reason-
able. He notcs that the high school was an important factor in the creation
of the sureririondency. As long as a city had only elementary schools the

district comwitice system could work, or at least it could be tolerated.

— . mm—

20. A. ¥. Vinship, Editor, Journsl of Education, Vol. XLIV, No. 6,

p. 112.
21. Op. Tit., pp. bb, 4S5, U6.
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But when cities began establishing high schools, these schools cut across
district lines and drew students from all over the city,thus increasing
the need for unified direction of the entire school system. "It cannot
be doubted' says Hinsdale, "that the high school has been & unifying force
of great pcwer and usefulness.” So, the logic of the case for the estab-
lishment of the superintendency.

There is one final aspect of the story of the establishment of the
superintendency which is probably of more interest than of importance.and
that aspect is the extent to which the origin and development of the office
was influenced by European ideas and practices. Hinsdale claimed the office
was peculiarly American and "native to our soil.” It is a difficult ques-
tion to answer. It seems clear that the European arrangements did influ-
ence the men who led in the organization and administration of education
at the state level. The report of the Frenchman, Victor Consin, to the
French government on the Prussian schools included a description and a
strong endorsement of the administrative and supervisory arrangements in
education in that state. Cousin's report was published in the United
States in 1835. Cubberley, in his history of education in the United States,
with some evidence to support his case, makes the following generalization
about the influence of the Cousin Report:

Its convincing descripticn of the strong Prussian state

school organization, under a state minister, ard with state

control over so many matters, was everywhere of value in this

country. It gave support to the demands of the few leaders

of the time who were struggling to reduce the rempant district

system to some semblence of order, and who vwere trying to organ-

ize the thousands of little community school systems in each

State into one state school system, under some form of central-

ized control. Though actually influencing legislation in but

one or two of our States, the two main ideas gained from it
were the importance of some form of centrealized state control,

Q
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and the training of teachers in state normal schools. These
influences were evident chiefly in Michigan and Massachusetts.2?

Probably the most important document in furthering the European
influence upon American education generally including school administra-

tion was Horace Mann's Seventh Report. Earlier in this work I used

Mann's statement on the crucial importance of the school inspectors in
the improvement of the Prussian schools, and these ideas were probably
more influential and certainly more widely read btecause of his battles
with the Boston Schoolmasters. Even so, the School Committee which exam-
. ined the Boston schools in masking its case for a superintendent does not
use the Prussian example, at least not in those parts of their Reports

published in the Common School Journal. It is true,of course, that Mann

was reporting on a state system,not a city system. Still, there were
enough parallels with the city of Boston with its many districts so that
his arguments for supervision could be applied. So the chances are very
good that the Prussian example, as reported so enthusiastically by Mann,
did influence many Americans and was a factor in the establishment of the
city superintendency in American education. But I have no proof of
influence. To settle the matter it would be necessary to examine the
documents available (school board reports, Journal articles, newspaper
accounts, etc.) in each of the cities in which the office was established.
I have neither the time nor the interest in doing this research. Perhaps
a study of this nature has been done. If it has I haven't discovered it.
One thing seems reasonably certain and that is that regardless of European

developments and regardless of enthusiastic reports even by such influen-

22. E. P. Cubberley, Public Education in the United States, (Boston,

1919), p. 273.
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tial persons such as Mann, if the conditions in American education (e.g.,
those in Boston) had not been ripe, the office would not have been
established. Americans certainly had heard gtout the Prussian system and
they had heard about it a very enthusiastic way from a highly respected
(except to the Boston Schoolmasters) source. So these ideas were certain-
ly in their minds as they worked to solve their own problems. But the
situation ir education in America was different than the situation in
Prussia. The Prussien schools were centralized and built from the top
down. The American schools were decentralized and built from the bottom
up. Even today nome of our states is as centralized as Prussia was then.
And witness the difficulty our superintendents had in gaining authority.
In Prussia it was'given bty decree. In America it had to be fought for and
to some extent earned. Ana the story of the fight constitutes an import-

ant part of this study.

3. The Crucisl Decade 1890 - 1900

On the basis of what evidence I héve novy it looks as though the
decade 1890 to 1900 was a crucial decade in the development of the city
superintendency in American education. Important battles were fought and
decisions were made which shaped the public school systemymaking it the
kind of instituticn it was to be for decades. I will describe the events
which occurred and the decisions which were made, but in order to under-
stand them it is necessary first to describe the conditions which existed
in public education,and to some extent in American society at that time, to

provide the context within which the developments in educational admin-
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istration tock place.

A: The Situation in the Schools

By 1900 the rapid growth of population (both native born and immigrant)

coupled with the American commitment to universal, free, public educa-

tion had produced a critical situaticva in the schoois. Between 1870 &nd
1898 the number of children in school (and the vast msjcrity of them were
in pub” ic schools) more than doubled: from seven million in 1870 to over
fifteen million in 1898.l This was due partly to the sheer increase in
population, of course, but it was also due to the continuously increesing
number of states that passed and increasingly enforced compulsory atten-

dance laws. By 1898, twenty-seven states and territories had passed com-

pulsory attendance laws and in the opinion of United States Commissioner

2

Harris, these laws were being obeyed “in all but a few places."< These

laws varied from state to state in terms of the compulsory age span.and
in terms of the length of{the school year that was required. Most of.the
states required children to be in school between the ages of seven and
fourteen, althougnh in some states the beginning age was eight while the
leaving age varied from twelve (in New iersey) to0 sixteen (in Wyoming).
There was even greater variation in the legal prescriptions regarding the
length of the school year. This time ranged from the full time schools

were in session (with certain exceptions for employed children) in Mess-

1. Nicholas Murray Butler, Editor, Monographs on Education in the

United States, (Washington, D. C., 1900), Appendix III.

2. 1IBID., Chapter III, “Elementary Education”, p. 98.
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achusetts, Connecticut ., New York, and Rhode Island to only eight weeks
annually in Kentucky. Eleven states and the District of Columbia required
only twelve weeks of attendance, five required sixteen weeks, and five
others compelled twenty weeks of attendance in school annually.
Of course, the fact that the required year span end the length of

the school yeear was considerably shorter thamr it is today did serve to

alleviate the educational logistics problem somewhat. Still, the populstion

growth was unprecedented and so was the legal activity requiring atien-
dance. Furthermore, and.mére important to our story are several other
factors which relate to cities. First the growth of population was greater
in the cities thaen it was in the rural areas. Partly this was due to tke
faci that the movement from farm to city was already underwey in 1890,

and partly because most of the millions of immigrants (fourteen million
between 1865 and 1900) settled in the cities. Second, the cities tended
to have longer school years (even going beyond the state minimums) and
their attendance enforcement was more effective. The result wes that the
larger numbers of students to be educated which the combination of a rapid
popﬁlation growth and compulsory attendance legislation produced, bore
most heavily on the cities. And it was in the cities that the office of
superintendent of schools developed and flourished in the United Stetes.

So a basic point of the educational background of the decade of the
nineties was one that was to become a continuing problem in American educa-
tion--that of & rapid growth in school population. This fact--the sheer
number of students to be educated, (& number always increasing except
perhaps during the thirties), plus the always increasing effort to pro-

vide a better quality of education, plus the inadequate financial arrange-
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ment we have had for suppvorting our schools have produced the unfortunate
context in which the office of the c¢ity superintendent of schools has
developed. The problem started to become acute in the 1890's; it has been
acute sver since. City superintendents slwsys had too many students to
educate, they were always under pressure to educate them better and they
were seldom given the resocurces to enable them to do the job.

Given the situation described sbove, certain other developments could
be predicted. The first is that the physical faecilities necessary tc
educate so many children probebly would not have been provided. And this
was exactly what happened. The evidence is overwhelming that in the 1890's
the city superintendents of schools were faced with a formidable problem
in attempting to provide even minimal educational facilities for the stu-
dents. The journsls, btoth professional and popular, reported continuous-
ly on the inadequacy of school buildings and equipment. In February of

1855, the editor of the American School Board Journel, William George

Bruce, reported that 130,000 children had been excluded from the public
schools of New York City snd Brooklyn because of lack of proper facil-
jties. He estimated that there were more than 300,000 children in the
United States who were being denied an education because of lack of
facilities and yet he said “legislatures continue to enact compulsory

laws and kill off appropriations for school buildings."3 A1l through the
decade the pages of the Journal continuously report the story: not enough
schools--and & matter which will be dealt with shortly--not enough qualifi-

ed teachers.

3. American School Board Journal, Vol. X, No. 2, February 1895, p. 9.
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The physical problems of the schools, namely the lack of classrooms,
and overcrowded or urnhygienic classrooms were brought before the profession
and the public foreibly in two articles published in the Forum in May of
1895. One entitled "The Criminal Crowding of Public Schools”, was written
by James H. Penniman, & Yale graduate and for many yesrs a master in the
De Lancy School in Philadelphia. The second article was written by Henry
Dwight Chapin, a Princeton graduate and pedistrician, and entitled
“Crowded Schools as Premoters of Disease! Penniman hed gathered his data
from the annual reports of school boards of several large cities includ-
ing Brooklyn, Boston, Milwaukee. Baltimore, Detroit, Richmand, and Buffalo.
Scme cities were in worse shape than others, but the essential message was
the same--too many children, not enough elassrooms. The situation in
Brooklyn.he said,was “deplorable.” It was generally conceded, he said,
that one teacher could not teach more than thirty-five or forty pupils,
especially in the primary grades,and do a good jJob. Then he used the
following statement from the Brooklyn Report which described the situe-
tion in the primary grades.

If w2 may take 60 as the largest number of pupils that one
teacher can instruct with any degree of effectiveness and the

largest number that may occupy an ordinary class~room without

danger to heslth, it appears that in October last there were

377 classes in which the conditions of effective teaching and

hyzienic precaution did not exist. . . . Of these classes, 231

had registers between 60 and 70; 65 classes had registers be-

tween 70 and 80; 22 classes had registers between 80 and 90;

18 clasces had registers between 90 and 100; 2 classes had reg- -

isters between 100 and 110; 16 classes had registers between

120 and 130: 4 classes had registers between 130 and 140; 2

clssses had registers between 140 ﬁnd 150; while one class
reached the enormous total of 158.

k. The Forum, Vol. XIX, March-August, 1895, p. 289.
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Penniman pointed out that the result of this overcrowding was that many
students were receiving a very poor quality of education and were being
sent ocut of school unprepared to cope with the worid in which they would
have to live.

Chapin, in his article,concentrated on the health problems that existed
in New York City as a result of the inadequate facilities. He reported
that the schools were overcrowded and poorly ventilated and poorly lighted.
Children were crammed together and forced to sit in “constricted, uncom-
forteble positions” because of the lack of proper furniture. In addition,
he seid,there was in many schools no proper place to hang wraps and cloaks,
and he added:

. . Damp and dirty outer clothing should never be kept in a

school-room crowded with little children, for in case any of

these articles are infected by germs of disease especially of

scarlet-fever and diphtheria, many of the adlacent garments

are liable to be infected. . . .No better rough incubator of

disease germs could be devised than a small, closed, unvent-

ilated wardrobe on e stormy day, packed with the wet and sciled

outer glothing of children coming from all sorts and kinds of
homes.

The other major development which was predictable under the circum-
stences was the poor quality of the teachers in the American schools.
When the free, public, common schools were established in the 1830's, it
was realized, at least by men such as James Carter and Horace Mann, that
a special effort would have to be made to provide teachers. Partly as a
result of the efforts of these two men,a new institution was established
for the training of teachers--the normal school. United States Commissioner

of Education Harris reported that by 1898 there were 167 public normal

5, IBID., Henry D. Chapin, “Crowded Schools as Promoters of Disease,”’

p. 299.
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schools enrolling 46,245 but graduating only 8,000 each year. In additionm,
there were 178 private normal schools with 21,293 students but graduating

only 2,000.6 As to the location of these schools, Burke Hinsdsle described

the situation as foliows:

The northern and western states have generally adopted the
normal school idea. In the west they spring out of the soil
and grow up side by side with the other institutions of civil
society. Nor is this all. At the close of the civil war there
was not a single normal school in the southern states; since
that time, however, they have been generally introduced as an
indispenseble feature of the common school system. . . .New York
now has twelve public normel schools, Pennsylvania thirteen,
Massachusetts nine, West Virginia, North Carolina, Missouri, and
Wisconsin seven each. No other state has more than six, and a
few have none. Ohio, however, is the only great state that has
no state normal school.

This was certainly an impressive record of growth,but it did not
nearly match the grewth in school population. As would be expected,the
cities were better off than the rural areas, especially if a city had a
municipal normal school,as many of them including St. Louis and Cleveland
did. Even so, Commissioner Harris reported that even in these "highly
favored” cities only 50 to 60% of the teachers were normal school gradu-
ates,vhile in the countryside only one teacher in four had a normel school
diploma.8 The fact was that by the turn of the century the majo;ity of
teachers in the elementery schools were young women who were not even
graduates of a normal school. Furthermore,it should be remembered that

the normal schools in those years were not even the equivalent of good

6. Op. Cit., p. 82.
7. 1BID., p. 370.

8. 1IBID., p. 83.
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secondary schools. Requirements for admission were minimal (usually 16
yrs. of age and the ability to read and write), the course of study con-
sisted of a study of the material the children were to learn,plus some
attention to techniques of teaching and classroom management, and if the
student completed the full three year course, some practice teaching. It
could hardly be said that the normal school graduates were educated per-
sons-~they received only the minimum esseg}ials. And as has been shown,
most teachers did not complete the course.

Burke Hinsdale, in his monograph on the training of teachers prepared
for the Paris Exposition of 1900 in which he describes at length the
situation I have presented briefly above, quotes a visiting German educator
to the effect that the poor preparation of teachers was the weakest point
in the American school system. Professor Hinsdale goes on to say,

But it must be remembered that this great system is the work

of but sixty years. It has been impossible to train teachers

as fast as the schools required them; the need has constantly

outrun the public ability, and still more, perhaps, the public

ideals. Under the circumstances, no people could have made

the supply equal the demand.d

Hinsdale's explanation for this unfortunate situation was correct, but
it was only part of the story as he himself admitted. The other part of
the problem was that there was no effective agency or agencies to control
the licensing and therefore the quality of teachers. Hinsdale provides
evidence on the nature and extent of the problem in the following pas ege:

. . .To protect the schools or the public against unworthy

persons without burdening deserving teachers, is the problem
to be solved. Much of the difficulty attending the solution

9. 1IBID., pp. 4Ok - LOS.
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of the problem arises from the highly complex form of the
American government, and the emphasis that is everywhere
placed upon local as opposed to central eauthority. Educa-
tion is a state, not & national function: moreover, the steates,
in accordance with the popular genius, vest this power primer-~
ily in local authorities, sometimes town or city boards, dbut
more frequently county boards of examiners. In recent years
many of the states have set up state exemining boards, empower-
ed to issue state certificates valid either for life or for a
term of years. None of the states, however, have sbandoned the
earlier local beoards, which still examine the great majority of
school teachers. In Massachusetts, which is one of the states
that have never adopted the new plan, there are three hundred
and thirty-three beards authorized to grant certificates, not
one of which, however, is legally valid beyond the town or city
in which it is issued. Many teachers, and these generally the
best teachers, naturally look upon the existing system as be-
ing unreasonable and burdensome, and insist that a wider valid-
ity shall be given to their certificates when they have once
proved their ebility to teach. Sometimes the evils of- the
system are mitigated and the system so rendered less intolerable
through the legal or practical recognition of the principle of
comity, whereby the attestation of one examining authority is
accepted by other such authorities. Still no satisfactory
solution has yet been reached.lO

On the basis of the evidence presented already,it could be inferred
that the quality of teaching in the public schools was poor. But we have
better evidence--the first hand observation of an intelligent,reasonably
objective writér, I refer of course to Joseph Mayer Rice who has slready
been introduced in connection with his judgments concerning the crucial
importance of the superintendency. It will be remembered that Rice visit-
ed several hundred clessrooms in several large cities in the eastern half
of the United States. He found some teaching that he regarded as very
good-~and this was the case in Indianapolis, Minneapolis, and St. Paul--
but most of it he regarded as pretty bad. In his articles which were

published in the Forum in the winter of 1892-93, Rice described at length

10. IBID., ppohOI - hoeo
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conditions as he found themyand they were especially bad in his Judgment
in New York, Boston, St. Louis, Cincinnati, Baltimore, Buffalo, and
Philadelphia. His concept of poor teaching was teaching in which rote

memorization and driil was stressed and in which the interest or aptitude

of the child was neglected. In his introduction to his book he wrote
about his concept of good and bad teaching as follows:

By an unscientific or mechanical school is meant one that
is still conducted on the antiquated notion that the function
of the school consists primarily, if not entirely, in crovding
into the memory of the child a certain number of cut-and-dried
facts--that is, that the school exists simply for the purpose
of giving the child a certain amount of information. As, in
such schools, the manrer in which the mind acquires ideas is
naturally disregarded, it follows that the teachers are held
responsible for nothing beyond securing certain memoriter re-
sults. Consequently, the aim of the instruction is limited
mainly to drilling facts into the minds of the children, and
to hearing them recite lessons that they have learned by heart
from text-books. Such methods are termed antiquated, becsuse
they represent instruction as it was before the time of tae
great educators, when -a science of education was unknown.
Further, as the manner in which the mind acquires ideas is not
teken into account, the teacher makes no attempt to study the
needs of the child, and consequently no bond of sympathy forms
between the pupil and the teacher. In these schools the atti-
tude of the teacher toward the child is as & rule cold and un-
sympathetic, and at times actually cruel and barbarous.

The schools conducted on scientific principles differ
widely from the mechenical schools. While the aim of the old
education is mainly to give the child a certain amount of in-
formation, the aim of the new education is to lead the child to
observe, to reason, and to acquire manual dexterity as well as
to memorize facts--in a word, to develop the child naturally
in all his faculties, intellectual, morel, and physical. As
in these schools the teacher is guided in her work by the nature
of the child mind,--that is, by the laws of mental development,-~
she is constantly in search of such light as will guide her in
giving the child the benefit of what is known of the nature of
the mind and its mode of development. We find, therefore, wide-
ly distributed among the teachers a truly progressive spirit.
much enthusiasm, and a desire to become ccnversant with the
laws of psychology and the principles of education. It is
almost exclusively in the cities where the teachers constant-
1y pursue professional studies under the guidance of their
superintendents that schools of this order are found.

-
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As it is no longer the text-book or the arbitrary will of
the superintendent, but the laws of psychology, that now be-
come the ruling spirit of the school, the order of things
becomes reversed and, in consequence, the atmosphere of the
school-room entirely changed. The teacher who endeavors to
instruct in accordance witih the nature of the mind is of
necessity obliged to study the child, so thet she may under-
stand him and know how to minister to his needs. In this
menner & true bond of sympathy forms between the teacher and
the child. The attitude of the teacher now changes from that
of lord and master to that of friend and guide. She thus ‘
ceases to be cold and harsh, and becomes loving and sympathe-
tic. The schooleroom loses its prison aspect and becomes
characteristic of a refined and refining home. Further, when
the teacher is gnided in her work by the laws of psychology,
there is a change in the methods of instruction as well as
in the spirit of the class-room. While in the mechanical
schools the recitation periods are devoted either to hearing
children recite lessons that they have studied by heart, or
to drilling the pupils in facts, in the schools conducted on
scientific principles such procedures are not tolerated, the
teachers being obliged.to devote these periods to actual
teaching, and--to the best of their ability--in accordance
with methods approved by the educational scientists. . . .

The old system of education thinks only of the results, and
with its eye upon the results, forgets the child; while the
new system is in large part guided by the fact that the child
is a trail and tender, loving and loveble human being. . . .
When natural methods are philosophically applied by the
teacher, the child becomes interested in his work, and the
schecol is converted into a house of pleasure. When, on the
other hand, the child is taught by mechanical methods, palat-
able form, in consequence of which he takes no interest in
his work, learning becomes a source of drudgery, and the school
a house of bondage.

With these conceptions in mind,Rice;s‘comments about the various
schools he visited become more meaningful. Here, first, is his summafy
of the New York City schools:

The typical New York City primary school, although less

barbarous and absurd than the one just described, is neverthe-
iess a hard, unsympathetic, mechanical-drudgery school, a school

11. Joseph M. Rice, The Public School System.of the United States,

(New York, 1893), pp. 20 - 23.
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into which the light of science has not yet entered. Its
characteristic feature lies in the severity of its discipline,
e discipline of enforced silence, immobility, and mental pass-
ivity. . . I beg to repeat that the work described as typical
may be found in all but very exceptional schonls, the differ-
ences, not only in the discipline, but also in the methods,
being differences in degree, and not in kind. I have visited
many of the New York ggimary schools, but have not yet found
any exceptional ones.

From New York,Rice turned to Beltimore. The public school system of Balti-

more, he said:

. . .represents mechanical education almost in its purity.
Indeed, all things considered, the schools of Baltimore com-
pare unfavorably even with those of New York. While the
schools of New York are in the main mechenical, at least
this much can be saeid in their favor,--namely, that none
but trained teachers are now appointed. In Baltimore, on
the other hand, it is only in exceptional instances that
trained teachers are added to the corps.

His judgment sbout the schools of Buffalo was that they were in
"deplorable condition” and he asid that he had found only a few places
where the burdens were as heavy, especially on the younger children,as they
were in this city.lh The Cincinnati schools were "upon much the same level
as those of Baltimore and Buffelo."r? But there were other aspects of the
Cincinnati schools which he reported upon which 2dd to the evidence pre-
sented by Jemes H. Penniman and Henry Dwight Chapin.

There are & nmumber of things besides mechanical methods that

gserve to render miserable the lives of the children attending

the public schools of Cincinnati. The child requires air and
sunshine, but & large number of the huildings are dark and

12. IBID., pp. 39 & 3.
13. IBID., p. 55.
i4. IBID., p. 5.
15. IBID., p. 80.
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gloomy, and in many of them the laws of health are otherwise
ignored, the class-rpoms being overcrowded and poorly ventil-
ated. I found one room where the furniture was so closely
packed that the children were literally obliged to squeeze
their 1ittle bodies in between the desks and the backs of
their benches. there being scarcely room enough for them to
expand their iuugs, much less to move their limbs about freely.
In another rocm the seats were so arranged that a few gf the
children were obliged to sit very near a large stove.t

All this was bad enoughybut even worse was the extreme use of corporal
punishment which he found in the Cincinnati schools. This was used,he
saidyto a "disgraceful extent” with "hundreds of regular cases a month”
in some schools.17

I should pause at this point to comment on the problem of corporal
punishment. It had been used, undoubtedly, since the beginning of time
by parents and teachers to discipline children. ‘We have evidence that it
was widely used in the schools of Boston in the 1840's, and, doubtless,
it continued to be used all over the country. There were always those,
including Horace Menn, who deplored the brutal punishment of childrenyand
most states and meny cities made some effort to control it through law.
United States Commissioner Harris reported on this aspect of the situation
in 1900 as follows:

In one state, New Jersey, the teacher is forbidden by

law to inflict corporal punishment. No other state goes to

this length, but Illinois, Kanses, Mississippi, Montana, Penn-

sylvania, South Dekote, Washington, and West Virginia specific-

ally prescribe a penalty for excess amounting to cruelty. Legal

purishment would be meted out to a brutal teacher in the other

states just as surely as in these, but resort would be had to

the common law snd not to & statute. Only in Arizone is there
formal statutory authority for corporsl punishment, but whipping

16. IBID‘..’ Pp' 80 -~ 81.

17. IBID., p. B1.
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-hes been the common mode of discipline in school fyom time
immemorial: custom legalizes it, and unless forbidden in >
express terms the teacher does not need the authority of a

special permissive law. Judicial decisions to this effect

have been made in Alabsma, Arkansas, Connecticut, Indians,

Jowa, Meine, Minnesota, North Carolina, Pennsyivania, Wisconsin,

and probally in cther states.

Local school boards have always the implied power to make
regulations for the order and discipline of their respective
schools, and three states, viz., Michigan, New York, and Penn-
sylvania, expressly grant them this power. Acting under this
power, expressed or implied, several cities, notably MNew York
City, Chicaego., and Albany, have prohibited absolutely the use
of the rod. The same is true of Providence, Rhode Island,
except in the primary grades, and in them whipping must not
be inflicted unless the written consent of the parent or
guardian has been previously filed with the city superintendent.

Corporal punishment may be used as & last resort and under
rigid regulations as to reports, etc., in a great many cities,
among them being Baltimore, Detroit, Indianapolis, Iouisville,
Minneapolis, New Orleans, Pittsburg, Rochester, St. Louis,

San Francisco, Worcester, and Philadelphia.l

There is plenty of-évidence contained in the educational literature
as well as in the writings of reformers, such as Rice,to show that corporal
punishment was common in the public schools in the 1890's. The following

neyws items tsken from the May 1895 issue of the American School Board

Journal, provide a sample of that evidence and also show that legal action

wes often tsken:

Cincinnati. Principasl Scheidemantle is to be investigated
for brutality. He was excrerated. . .

Cripple Creek, Col. Miss Lena Boss, teacher, was fined for
inflicting excessive punishment. . .

huwe, N.Y. Wm. Blake has been sued for inflicting injury
upon & pupil. . . .

Springfield, Mo. Principal Hollister was arrested for
assaulting a student.

Tyty, Ga. McAndrew Tison, & teacher, was sentenced to
the chain gang for twelve months for breaking a pupil's Jaw.

Madison, Wis. Jas. M. Allen, a teacher who killed a pupil
severul years ago, has been pardoned. . . : .

18. Op. Cit., p. 133.




Ly,

Quincy, J11. Gertrude Déwaree, a teacher, wes fined 43
for whipping a pupil.
Newark, N.J., Supt. Barringer reported to the board in

favor of corporal punishment.

So the "spare the rod, spoil the child“ concept was very much a part
of the educational picture in the 1890's. From a strictly educational
standpoint in terms of its physical and psychclogical implications for
both children and teachers it was a tremendously important situation. But
it is hard to connect it directly to the main theme of our stzry. Admin-
istration did discuss the problem occaéionallq;but it was not one of their
major concerns, probably because, like the very large classes, they were
used Yo it. The harsh treatment of children was attacked primarily by the
reformersyand it seems especially those who had seen the gentle Pestaloz-
zian Aoctrines as they were epplied in the Germen schools. I refer, of
course, especially to Horace Mann and Joseph Rice. The gentle treatment
of children became one of the basic elements of the progressivé education
platform. Lawrence Cremin contends that Joseph Rice was a prime mover
in getting progressive educetion started, and my evidence supports Cremin.2o
Rice was a potent, influential person and he pushed American educetion to-
ward reform in many directions. In this particular instance, millions of
children can be thankful that he did. Consider this passage, for example,

in which he is comparing tﬁe schools of Indiénapolis with tﬁose in St. Louis:

. « .This striking contrast is due to the fact that the Indianazn-
olis schools abound in the element which in St. Louis is so ob~

19. Op. Cit.; Vol. X., No. 5, p. 11.

20. Lawrence Cremin, The Transformation of the School, (New York,

1961), p. 22.
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viously lacking--consideration for the child, sympathy. The

cold, hard, and cruel struggle for results is here unknown.

The teacher uses every means at her command to render the life

cf the child happy and beautiful, without endangering its use-

fullness.

I entered one of the rooms conteining the youngest child-

ren gt the time of the opening exercises. The scene I encount-

ered, was & glimpse of fairyland. I was in a room full of bright

snd happy children, whose eyes were directed toward the teacher,

not beceuse they were forbidden to look in eny other direction,

but because to them the most attractive object in the room wes

their teacher.2l

So fer as I know, Rice did not make an explicit connection between the
harsh trestment of children and the need for power in the superintendents
office. But it is certainly implied when he argues for the need for more
supervision for teachers. And thet supervision in his plan would move
teachers away from corporal punishment on the negative side and indeed move
them radically toward just the opposite. To the extent then, that Rice
was influential in helping superintendents gain power, the faet of the
harsh treatment of children and his deep concern ebout it (which comes out
forcibly in his articles) was a factor in helping to change the adminis-
trative arrangements in American public schools in the 1890's.

Before my brief digression into the question of corporal punishment,
I was presenting evidence to show the quality of teachers in the Americen
public schools. The testimony of qualified witnesses including William T.
Harris, Burke Hinsdale, and Joseph Rice indicates that it was pretty bad.

Rice provides us with an excellent summary as follows:

. . .Indeed the professional weaskness of the American teacher is
the greatest sore spot of the American schools. In scme locel-
jties we find earnestness, conscientiousness, and enthusissm in
ebundance, but these characteristics, favorable as they are, no

21. .QP.. g.-i.EJ, ppo 101 - 102:
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more constitute expert pedagogical qualifications than they do
expert medical or legal qualifications. The truth is that as
a rule our teechers are too weak tc stand alone, and therefore
need constantly to be propped up by the supervisory staff. It
is for this reason thet the character of the schools of any
given locality depends so largely on the ability of a single
or =t most a few individuuls. The weskness of the American
terchers can be well cbserved even in those cities where only
wue hest obtainable are employed.

The graduate of a gcod city training-school represents,
7enerally speaking, the best this country produces in the way
of teachers. When the training received at one of these in-
stituticns is compared with that received at a normal school
in Germany, the limited extent of the former becomes apparent.
The State normal schools are conducted upon a broader basis,
it is true, but their requirements for admission are in most
instances much lower. But the true professional incompetency
of our teachers, taken all in all, does not become fully
apparent until we consider that not more than a small percentage
of persons engaged in teaching in the public schools of this
country ere normel-school graduates. Of those teaching (be-
sides the normel-school graduetes), some are high-school grad-
uates, others have simply attended a normal school, high
school, or academy for one or more terms, while a very large
number of licenses to teach are granted to those whose educa-
tion does not extend beyond that received at a grammar-school,
with or without a little extra coaching.22

At the very end of his bookyRice makes a statement which helps his credi-
bility es an historical witness and which indicates, too, that he believed

there was hope for ‘the future:

That I may have conveyed a more pessimistic view of the situ-
ation than I actually possess is owing entirely t. force of
circumstances, and not to any desire 6n my part to do so. Tt
was because I deemed it my duty to direct the attention of
the public primarily to those c¢hildren who are most grievous-
1y wronged, and consequently to the schools most urgently in
need of reform, that I was led to devote so much space to the
discussion of such schools as are « disgrace to an enlighten-
ed nation.

As I have pointed out in thisg chapter, the general educa-
tional spirit of the country is progressive, the schools of a
large number of our cities now laboring in the right direction.
But, we must never forget that in the United States each community

22. IBID., p. 119.
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conducts its schools independently, so that the favorable con-

dition of the schools of one locality reflects absolutely no

credit on those who manage the schools of another locality.23

So the situation in the American public schools by the turn of the
century was not generally a rosy one. In the rural areas we find inade-
quate facilities and poorly qualified teachers. In the cities the teachers
were better but they were engulfed by the sheer numbers of students to be
educated--especially in the east. Why should this have been so in wealthy
America? The two direct causes were lack of adeguate resources and incom-
petent or corrupt sckool boards.

The evidence of inadequate financial support is overwhelming. It is
manifest in the evidence on inadequate physical facilities already pre-
sented. it is manifest, too, month after month in the pages of the pro-

fessional journals. Items such as the following appeared in the Americen

School Board Jourral continously:

Kansas City, Kas. zoard has decided that its teachers
must work one month for nothing owing to a shortage in funds.

Monterey, Cal. On account of lack of funds the board is
obliged to close the schools for the winter. . . 2

Vicksburg, Tenn. Board has decided to reduce the salaries
of white teachers for the ensuing term to $40 per month, and
those of colored teachers to $25, the reduction in each case
being about twenty per cent. This is necessitated it is claimed
by the fact that a considerable portion of the income of the
schools will be required for a new high school building.2”

And the following statement made in an Address before the 1896 meeting of

the Iowa School Board Convention by the Honorable F. D. Pierce of Cedar

L1
23, IBID., p. 230.

2h. Op. Cit., Vol. X, No. 5, May 1895, p. 3.
25. 1BID., Vol. XI, November 1895, p. 3.
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Falls, could have tzen made in any state in the Union in that year.

« « I do not want to be a croaker, a fault finder, with those
who are in authority in these matters, but with all our exalted
claims for an educational system, I believe it falls far short,
not only of what it ought to be, but of what we are capable of
making it. I know the cry is often heard that the burden of
taxation for school purposes, is already heavy and hard to bear,
but were this burden doubled and the funds wisely employed, no
better investment could possibly be found for our money. With
the amount now appropriated for school purposes, it is possible
to do about half what ought to be done for every young person
who grows up among us. . .

Few things are more discouraging than to see how speringly
our legislators in this state provide for our educational insti-
tutions, as they are now constituted. This great state of Iowa,
one of the wealthiest in the Union, and containing a population
of over two million souls, has one Normal school. One insti-
tution whose business it is to furnish those who are to engage
in teaching with the necessary training for that calling; and
even this is cramped and stunted because of the parsimg ious
treatment it receives at the hands of our legislature.

The details of Pierce's statement would have to be changed but the
parsimonious level of support for education he spoke about would be true
in many states in 1966. In the 1890's the lack of support was more under-
standable. While the great economic revolution that had occurred had
created great wealth, that weelth was v;ery unevenly distributed. In the
rural areas money was scarce and hard to come by. It was bad enough (the
economic situation) to generate the tremendous struggle that farmers waged
against big business,and especially the railroads,in the 1889's and 90's,
and j..n the great ci;ties the social and economic situation was often dread-
ful. This is the way Princeton historian Arthur Link describes the ccon-
omic situation at the end of the century.

The most significant consequence of the economic revolu-
tion was the creation of a powerful productive economy that

26. IBID., Vol. XIII, December 1896, pp. 9 & 18.
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provided in spite of its limitations an increasingly rich mater-
ial life for a majority of people. Yet industrialization took
Place in such a way as to create extraordinary economic and
social problems for twentieth-century Americans.

For one thing, freedom from public control allowed business-
men to engage in ruthless economic warfare, the end result of
which was often destructicn of competition and establishment of
monopoly. Big business by 1901 was either monopolistir or quasi-
monopolistic in many basic industries, while new enterprises
were encountering grave difficulty in entering the field. More-
over, even before the turn of the century investment bankers
had begun to extend their control over railroads and industries
and to build interlocking financial empires. In other words, an
economic oligarchy dominated the American economy by 1900.

In the second place, the econamic revolution had created
social problems of enormous magnitude--cities that grew too
fast, where millions of people lived amid squalor and misery;
the exploitation of women and children; and a whole compiex of
problems caused by unémpléyment, illness, and perilous old age.
These were the human costs of f&pid and uncontrolled industrisl-
ization. A growing body of thoughtful Americans realized that
continuation of such unrestrained exploitation could only result
in the degradation of the masses.

Finally, the manner in which the econamic revolution took
Place meant that the American People by the turn of the century
had been deprived of a large part of their great heritage of
land, timber, and mineral resources by railrcads and the captains
of industyy. Wealthy men had entered politics and dominated city,
state, and federal govermments to bring this about. How to re-
cover that lost heritage, restore representative govermment, and
subject great wealth to a measure of public control would con~
stitugg the paramount domestic challenge of the twentieth cen-

tury.
Qlea%ly, then as now, the wealthiest men sent their children to
private schools and the public schools did not get the financial support
~ they needed. There were some outstanding exceptions to this situation
;nd the schools of Bfookline, Massachusetts under the very able leadership
of Yale graduate Samuel T. Dutton are an exampie. Under Dutton the
Brookline schools became a showcese in the mid-nineties and Dutton himself

vas invited to lecture at Harvard in 1895, snd 1897, and at the University

27. A. S. Link & Wiliism B. Catton, American Epoch: A History of the
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of Chicago irn 1897-98. 'In 1900, he was appointed Director of the Horace
Mann School and Professor of Educational Administration at Teachers College,
Columbia University. This is the way A. E. Winship, editor of the Journsal

of Educetion (Boston), described the Brookline High School in January of

1896, five years after Dutton had been appointed superintendent.

Until five years ago, the Brookline high school was
practically boycotted by the rich people, of whom there are
many in town. Members of the school board sent their children
out of town for their preparatory school education, and this was
not because of any dissatisfaction with the teachers or with the
quality of work. In five years the population has not material-
ly changed, but the high school attendance has tripled, and
students come from Boston and other towns and pay tuition, not
because the pupils get more cor less of Greek or Latin, the
sciences or literature, but because they get the Brookline high
school. What is this school? Much of it is indescribable,
but it is in a new and, interiorly, beautiful building. It has
not cost so much as many another schoolhouse in the state, but
it is a gem in its appointments. It is, first of all, well
adapted to every educational need. It has as fine an audience
roam as there is in New England. It has an ideal gymnasium
for the girls and another for the boys. The reception rooms,
three in number, ere furnished for royalty, the Axminster car-
pets being made especially for the various rooms, as wes the
furniture. The whole building is an art museum. Several hun-
dred beautiful pictures, the gifts of private individuals, adorn
the walls of all the halls, reception rooms, and every class-
room, while elegant classic statuary - all private gifts -
adorns some of the rooms, one piece having cost, it is said,
$1,000. The building, centrally situated, faces the play-
stead of the town, with severel acres that will be ever open
to the pupils' sports. On a lot adjoining the school grounds
there is to be erected at once a bath and swimming house, cost-
ing $15,000, for the citizens. Public spirit and private
benevolence has made of the Brookline high school an insti-
tution of which the rich and the poor alike are proud, in which
music and sxrt are enjoyed at their full, while Greek, Latin,
sciences, mathematics, literature, and history are as well
taught as anywhere in the country.

What does all this signify? This is, at least, a new and
grand uplift in the ideal of high school education. It is not
many years since the high school was a luxury of the cities and
wealthy towns. Now, practically, every child in Massachusetts
has the advantages of a high school, and the &ifference
between the high schools of town and city has been disappearing
until there are scores and scores of high schools all over the
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state that give almost as good education as Boston. This
simply means that the poorer communities fare as well es the
richer. It is not in human nature to permit this to remain
thus. All progress cames from the advance of the more favor-
ed, who soon settle down, content with the new order of things,
until the advantage disappears by the coming up of the less
favored, when they are spurred to advance a second time. If
Wilkesbarre and Fitchburg mean anything, it is that the multi-
tude will hereafter remain through the high school course. If
Brookline means anything, it is that private benevolence and &
greater devotion of better brains in centers of wealth are to
have high schools on a broader basis, with nobler ideals,
gchools in which art, music., social grace, and culture are to
find e place with pure scholarshiv. This means, in the end, a
recasting of all high schools, an advance all along the line,
until the Brookline ideals reign everywhere.28

So there were at least some bright spots on the educational horizon but
they were few and fer between.

The other major factor (besides lack of mcney) responsible for the
sad plight of the public schools was the administration of the schools by
local school boards. I will deal with this problem in the next section
of this report in connection with the struggle for power between schocl
boards and superintendents.but it is necéssary and desirable to present
some of the evidence concerning this situation here in order to round out
my picture of the public schools.

First we have the evidence provided by Joseph Rice on the basis of
his extensive observation of the public schocls in 1892. Rice believed
there were four basic factors that influenced the quality of the schools
in every city: the public, the board of education, the superintendent and
his staff, and the teachers. His opinion was that most lay citizens took
no intelligent interest in their schools whatever. A local pride, based

on complete lack of knowledge and indifference to the actual administra-~
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tion of the schools, was about all that he found in the general citizenry.
This left a clear field of operations to the politicians, in whose hands
usually rested the power to constitute school boards, in one way or an-
other. Rice says:

These boards are selected according to whims. Some are
elected by the people, others are appointed, the appointing
power lying in the hands of mayors, judges, or councilmen; or
a board of education (as at Buffalo) may consist simply of a
committee of the common council. In some cities the board of
education is formed by two or three distinct bodies, each of
which is so constituted that while it has enough independent
power to create a considerable amount of mischief on its own
account, it is nevertheless sufficiently dependent on the others
to be able to prove that the latter are at fault when anything
goes amiss. The manner in which the boards conduct their
affairs varies markedly. In some cities their actions are
governed to a considerable extent by selfish motives, whether
political or other, while in other cities the members of the
board are entirely unselfish in their official acts.29

In New York City, for example, the schools were administered in the
follo'wing mapner. There was a board of education consisting of twenty-
one members appointed by the meyor. For each of the twenty-four werds
of the city there was & board of trustees of five members: finally there
were eight boards of inspectors of three members each with each toard
exercising supervision over three waerds. These three separate groups were
more or less independent bodies, and together made up one hundred and
sixty-five persons "directly connected with the management of the schools. "
The result was, sald Rice:

. . .When anything goes amiss, it is impossible to discover

which one of these one hundred and sixty-five persons is re-

sponsible. 'No one is responsible for anything,' has become

a byword smong those who in eny way seek to fix responsibility.
In many of the schools a most horribly unsanitary condition of

29. Op. Cit., p. 11.
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affairs prevails, for which, however, no one appears to be

responsible. The course of studies is highly unscientific,

but no one has constructed it, and no one is responsible for

it. When appointments are to be made, every one is on the

alert; when responsibility is to be fixed, no one is in read-

iness to step forward .30
There was also a superintendent of schools, who was "simply an executive
of ficer” who kept books and attended some meetings, and eight assistant
superintendents, who were supposed to do the actual supervising of four
thousand tesachers.

Some of the results of having such & system of administration were
gbout wha£ one would expect. No principal could be discharged without
sixteen adverse votes ¢f the board of education out of twenty-one, and
Rice says that it was practically impossible to ever secure that number.
Before a teacher could be removed, three trustees out of five in the ward
had to recommend it, and two out of three of the ward's board of inspecm'
tors. In addition the teacher could eppeal to the board of education and
that body could, if it wished,reverse the decision end reinstate her. The
result was that New York City teachers were seldom discharzed, even for
the grossest negligence and incompetency.31
The system of administration of the schools in Philadelphia was
~equally cumbersome. _There was & central board, with one member for each
ward, appointed by the judges of the Court of Common Pleas, and & local
board for each ward, with thirteen members, twelve elected ané the thir-
teenth a delegate from the central bosrd. The local board appoinﬁéd

principels and teachers. Before 1883, there was no superintendent so each

30. IBID., p. LS.

31. IBID., p. bk,
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school was run "according to the whims of its principal.” When a super-
jntendent was appointed an unfortunate situation developed of the kind
for which there wes so much opportunity under such administrative sysiems.
The local boasrds, controlling teachers and principals and fearing the
central board would gein power through the superintendent, encouraged
teachers end principals to defy him. In this power struggle, the central
board always supportgd the superintendent but, in wards where he could not
win over the local boards, he was greatly handicapped in making any pro-
gress toward improvement of the schools. The assistant superintendents,
vere also handicapped in their work so that, in 1892, Rice felt that “the
put;lic school s of Philadelphia, after being supervised for ten years by
a corps of earnest workers, are still but little beyond the beginning of
a progressive movement . "32

In Beltimore, board members were elected by the Coumon Council, one
kbr each ward, and as each ward councilman was accorded the courtesy of
appointing his own candidate by his fellow members, who then voted for
the nominee, it was entirely a school board of the ward politicians. Mem-
bers of the school board, in turn, nominated teachers, each for his own
werd, who were then confirmed by the board as a whole. Prospective teach-
ers could_secure an éppointment through the patronage of their ward board
member or through his patron, the ward councilman. Therefore, in 1892,
Rice says, "The schools of Baltimore are almost entirely in the hands of

untrained teachers." He discovered one teacher there who stayed home

every time it rained, without being discharged.33

32. IBID., po 151.

33. IBID., pp. 63 - 6k.
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There were cities in 1892 in which the school boards were honest and
compctent and the schools were free of political patronage or control.
. One such city was St. Paul, Minnesota and Rice described the development

as follows: .

Owing to the fact that politics had played such havoc with the
schools of that city, aa attempt was made to improve the con-
ditions by a reorganization of the school system. This reorgan-
jzation consisted in placing the power to appoint the members of
the school board in the hands of the mayor, and in reducing
their number from fifteen to seven. A reorganization of this
nature d4id not necessarily mean that the schools would become
separate from politics; but it so happened that the mayor
appointed as members of the school board seven men of unques-
tioned character, not one of whom was & politician. Thus the

| schools of St. Paul were at a single sweep completely severed

| : from politics. The effect is excellent. My visits to the St.
Paul schools were made in June, 1892, just fifteen months after
the inauguration of the new board, and already at that time
there was uﬁmistakable evidence that the schools were rapidly
improving.3

The evidence indicates St. Paul was the exception to tke rule as the

continuing camplaints sbout politics and political influence harmful to the

education of children shows. Irn January of 1895, for example, William George

Bruce, editor of the influential American School Board Journel and a school
board member himself, wrote an editorial entitled "The Politician in Schools.”
Bruce is an excellent witness here because he was in cammunication with and
received reports from school boards and superintendents all over the country,
and because he was a chempion of school boards (as will be seen in the next
section of this report) who could be assumed to présent them in their most
favorable light whenever possible. Here is part of Bruces opinion:

One of the interssting phases of tﬂe American public
school system is presented in the operations of the politician.

Bho IBID-, ppo 183 - lah.
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He is an ever energetic, ever busy factor. He dips his hands
into schonl treasuries;- he decides who shall teach the youth of
the land and who skall not; he has made proper school facilities
impossible wherever they are impossible; in fact, his influence
is wielded ingeniously and effectively.
Weed ocut your politician. He infests the boards. Shirk

" no Guty in carrying out the best interests of your school system.
Meet. the demands of your community fearlessly and honestly.
Rebuke the politician.3”

The complaints continued. In the winter of 1896 the Atlantic Monthly

circulated questionnaires to teachers and superintendents all over the
country asking about (1) class size, (2) teacher turnover, (3) teacher age,
(4) political influence, {5) salaries, (6) requirements or qualifications
for teachers, ‘and (7) chences for prcmocion in teaching. More than 1,500
replies were received and eminent psychologist G. Stanley Hall analysed
‘and reported on the results in the March issue.- The report could be seen
as a kind of educational profile. I shculd have pi'esented some of these
data earlier because they relate to the question of ciass size which I
dealt with earlier. I apologize for this and defend my action on the ground
that (a) they are excellent data, and (b) I will present them briefly,
except those dealing with the extent of political influence in public
2ducation.

It turned out that classes were very large. In many states the
a.vera.ge- was almost sixty while the state with the lowest average was 3k
(Arkansas). At the end of this section of his report Hall sdded, "Every-
where, of course, the number of pupils ;'>er teacher in city schools is

greater than in country schools.”36 The replies also showed that a large

s

35. Op. Cit., Vol. X, No. 1, (Januery, 1895), p. 8.

36. G. Stanley Hell, Atlantic Monthly, Vol. 77 (March, 1896).
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percentage of teachers,especially men,had left the profession in the past
decade. The percentages ranged from thirty percent in New England to sixty-
. Tive perceat in the Western states. The replies also showed that more than
seventy-five percent of the teachers were under thirty-five years of age.
The replies showed that sslaries for teachers were very low and were a
major cause of the jarge turnover. (I should perhaps point out here that
in 1895, sixty-seven percent of the teachers employed in public schools
were women.) The replies showed that in bnly & few places were the quel-
ificetions high and Hall stated that “a large proportion in all district
schools are young girls, sixteen to twenty years of age, utterly untrained."37
The data on promotions was not clear except that it was rare for an. elemen-
tary eacher to be promoted to a high school. (High school teachers were
always paid more than elementary schocl teachers in those days so such a .
transfer would have been a real promotion.)

Now to return to the question of political influence on the schools.
The situation was so bad thet Hall comnsidered it one of the two ocutstanding
evils vwhich the inquiry brought outj the other was the poor quality of the
normal schools and their products. I quote his report on political influ-
ence at lergth:

Very striking zre the answers -to the questions touching

teachers' tenure of their positions and security from improper

influences. In New England, percentages reporting improper in-

flience are as follows by States: Maine 33 per cent, New

Jampshire 9 per cent, Vermont 8 per cent, Massachusetts 17 per

cent, Rhode Island ncne, and Connecticut 40 per cent. This

evil is potent, however, for appointments rather than-for re-

movels. These bad infliuences are prominent in the following
order: church, politics, personal favor, and whims of citizens

37. IBID.
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and cormittces. The master of a gremmar school writes strorg-
1y sgeinst the policy of placing schools in the hands of divi-
sion coomittees. Their chairman, he says, is virtus=lly the .
cormittee, and almost always lives in the district. The rules
forbid the employment of aon-resident icachers &t anything but
the minimun salary. He favors a wider range of choice, and
thinks appointments should be mede by & general committee
advised by supsrvisor and principal. The system of annual
elections is often cocmented on adversely.

In the Middle States, 9 per c¢ent in New Jersey, 33.per
cent in New York, 40 per cent in Delawzre, and 50 per cent
in Pennsylvania report improper influences. Some.sad revel-
ations appear in these returns. One teacher tells of an
applicant who was 'asked, not as to his qualifications, but
of the number of voters in his family.' Another writes that
the friends of a schoolbook publishing house would 'drive out
any teacher who would not favor their books.' The civil ser-.
vice regulations in New York have bettered the conditions;
and a teacher who has had experience in Ohio, Pernsylvaniea,
New Jersey, and New York says that, on the whole, New York.
teachers are far above the average in intelligence and pro<
fessional spirit.

In some of the Southern States very evil influences are
reported. In small towns in Alsbama teachers are said to be
both removed and appointed by favor; positions in some places
are rarely held more than two terms, and some teachers take
three different schools during the year. Lessons are short.
'"In some counties the teachers are said to pay each member of
the school board from $2.50 to $5 to keep their positions,’
and 6 per cent report improper influence, as do 30 per cent
in Georgia, T0 per cent in Kentucky, 25 per cent in Maryland,
40 per cent in Mississippi, 50 per cent in South Carolina and
Tennessee, 45 per cent in Texas, 20 per cent in Virgiria, and
60 per cent in West Virginia. In Kentucky, where teachers are
commonly elected annually, 'when boards change politicaliy,
sweeping changes of teachers often foilow. * In Mississippi
teachers are said rarely to remein in positions more than one
year. In Texas one teacher reports: 'If your schooX board
are Democrstic, the teachers are democratic; if Baptists,
they must be Baptists.' In West Virginias it is said that re-
quirements are neither rigid nor uniform. 'Politics is the
bane of the schocl system; then comes personal favoritism.
Colored teachers sre special sufferers from polities.'

~ For the far Western States the report of improper in-
fluence is as follows: California 60 per cent, Colorado 60
per cent, North Dakota 100 per cent (only four reports), Cre-
gon L0 per cent, Utah 60 per cent, Washington 60 per cent.
In California the state law gives the teacher life tenure of
office, but this law is said to be 'always evaded by politi-
cians.' Good state laws are overcome by corrupt school
boards. Teachers are said to be 'pliant, timid, and servile,’
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and political 'pullsf are potent. One report says that teach-
ers' boarding-pleces affect their security; ancther ceils them
toranks’' and 'cowards.' Requirements are ssid to be 'wholly
unpedagogical, absurd, ané criminally careless. ! In Colorado
it is the same ©1d story of the political 'pull.' Large cities
seem freer from political influence thar smell towns. Local
teachers are p~=ferred to outsiders, which is a bad sign. In
Idsho the condition looks bad, and personal favoritism is

said to keep teachers in office. -In Oregon, where tenure is
uncertein and teachers are often elected annually, the main
difficulty seems to be in security of tenure. In Uteh one
report says that positions in some places are solely depen-
dent on political influence. In Washingtorn a city superinten-
dent says: 'We have practically no protection from political
demagogues; this unfortunate condition is appalling in our
Western country.' He says further that tenure of position is
affected by 'personel friends and their influence, and by the
lack of them.' 'We must trade with the merchants, bank with
the bankers, teke treatment of the doctors, consult the law-
.yers, connive with the politicians, and even go to_school
elections and work for the successful condidate.'’

In the summer of 1896,the Atlantic Monthly carried another long

article on the problem. This one was by a prominent superintendent of
the Cleveland schools, Lewis H. Jones. Jones had been superintendent

in Indienapolis and was largely responsible for the situation there which
Joseph Rice praised so highly. At Cleveland he was the head of a school
system in which the administrative arrangements became & center of con-
troversy which I will describe in a la.ter. gsection. In this article
Jones, drewing heavily and quoting extensively from G. Stanley Hell's
article, gave the most powerful demuncietion of polities in public educa-
tion and the most algming picture of its consequences that 1 have seen
in all the material | I have gone through. The article was entitled "The
Politician and the School" and was both a severe criticism of politics in

public education and a powerful srgunent for giving full power to the

38. IBID., pp. 405 - LO6.
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superintendent of schools. I have selected statements from his article
which show his opinion about politics and public education:

The unscrupulous politician is the greatest enemy that
we now have to contend with in public education. His highest
conception of the public school is that its revenues offer
him the opportunity of public plunder. Did he sccomplish his
end without other injury to the cause of education than the
depletion of its revenues, he might be ranked merely with the
common thief. However, he does not confine his depredations
to the financial side of the matter, but pushes his zcrrupt-
ing presence into the school itself. He commits the unperdon-
gble sin when he interferes with the rightiul tenure of offize

g of the teacher, and seeks to make political reasons more
effective than professional competency in securing and re-
teining teachers' positions. . .

It is true that many other unworthy influences operate
in the employment and retention of incompetent teechers; but
all other influences, either inside or outside the profession,
dwindle into insignificance when compared with the baleful
effects of partisan volities. . . ‘

. « .The situation staggers belief. No one seems to grasp its
real significance. It would be a serious problem if it were
simply plundering the public treasury. Its evil would be be-
yond computation if it extended no farther than the corrupting,
humiliating, and degrading of the men and women who teach in
the schools, and who, though they are infinitely the superiors
of the political bosses, must submit to the most galling in-
dignities, or cease to follow their chosen profession. But

the real enormmity of the crime begzins to dawn upon us when we
consider that these politicel tricksters, who give positions
tc incompetent teachers in return for political support fram
the fri:.ds of such teachers, steal from defenseless children.
The horrible accumuletion of social consequences would appall
us if it resulted only in deformed bodies and wasted intellect-
ual crnergles. But the inevitable consequence of incompetence
in the schoolroom is spiritual death to the children, the dwarf-
ing of all notle purpcses, the paralyzing of all high effort,
the destruction of all elevated ideals, the gradual obliter-
ation of all that mekes life worth living. Herod killed the
innocents, as he doubtless thought, to protect his throne. The
modern politician murders the children for mere gain; and it
does not seem to make much difference that his own children

are smong the number. Partisan politics is the most horrible
curse that ever spread its blighting influence over the public
schools.

39. IBID., L. H. Jones, "The Politician and the School", pp. 810 - 815.
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The fact of political influence ir the operation of the public schools
continued to be drought to. the attentiqn of educators and laymen through-
out the nineties. The Atlantic Monthly followed Superintendent Jones’

_ [ . _ ,
article with one in July 1896, entitled "Confessions of Public School

Teechers” in which the same story of patronsge end political influence in
the hiring and firing of teachers, the selection of school sites and the
building. of schools, and the selection and purehase of textbocks was re-
ported. Two years later the same journal festured aenother article entitled
"Confessions of Three School Superintendents" in which three superinten-
dents from different séﬁtions of the country writing anonymously told
their taie of woe. The third of these men who had served primarily'in two

large cities provided some details of how the system operated:

Ir the same city, where houses were erected by the school
board and all contracts pertaining to the schools were awarded
by the board, there was a temptation for a certain class of men
to seek election to the board who could not be tempted into the
public 'service' by any desire to advance the public inter-
est. Some of them secured appointments upon the building
committee. It was well known that bids for contracts were opened
before all bids were handed in, and ‘pointers’' were given to
late bidders. Some of these men were constantly found on the
textbook committee, and agents of publishing houses had to meet
them on ground sufficiontly low to reach their official good
will. In & certein book contest, one young, inexperienced
sgent told me he gave one member of the committee money to take
a trip to the seashore. To gain the good will of another, he
said he accompanied him not only to saloons, but to worse
pl&ces.l‘0

What was the explanation for this situation which almost evéryone

agreed was a basic factor in undermining the quality of educationm,

t 40. IBID., "Confessions of Three School Superintendents", Vol. 82,

(1898), p. 651.
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especially in the cities? The answer, as Lucy Salmon,professor of
history at Vassar and frequent contributor to education Journals, pointed
out, was that it was a part of the spoils system which prevailed in mun-

icipal governments generally in ‘these years.hl The fact was, that during;

the heigiut of the Jacksonian period, e¢ity charters were grasted or re-

written to dispense power among a number of agencies making responsible
democretic governﬁent difficult if not impossible. With no one responsible,
a vacuum existed into which moved the political machine. These machines,
writes historian Arthur Link, resembled the modern corporation in their
hierarchical structure and he describes their structure and operation as

follows:

In the bottom rank was the precinct captain, who organized a
small district and dispensed small favors. Above him was the
ward leader, or heeler, who was a liesutenant of the boss and
helped to manage campaigns and run the machine. Often the ward
heeler held important office, such as that of aldermarn or water
commissioner. Together with the boss and his immediate assis~
tants, ward leaders constituted the inner circle of the organ-
ization, called 'the ring.' _

The hesd of the machine was knowr as the 'boss,' 'big man,'
or 'leader.' Because of his generally unsavory reputation, he
usually held no office. Almost invariably he had risen from
the rsnks after years of service. The boss operated like a
general in charge of field forces. His orders were cormands,
passed down from the 'ring' to its hundreds or thousands of
workers. Occasionally the boss's authority was challenged by
a rising politician or faction in the machine; if tensions
mounted too high the organization would split into rival fac-~
tions. These were exceptional cases, however, for machines
were usually superbly organized end smoothly run. They were
the invisible govermments of great cities, affecting the well-
being of millions of people. . .

The machine survived even when forms of government were
changed. A more important reason for its existence and power,
therefore, was the fact that it rendered service to large
numbers of people. The majority of voters in 1900 did not ask

1. Op. Cit., "Some Political Principles Applied to Educstion",

Vol. XI, March 1896, p. 22T7.
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vwhether the crganization wes corrupt but whether it did some-
thing for thkem. . .

The system of police graft was everywhere yrevalent, but
the most dangerous kind of bribery was the nioney psiéd by
businessmen for protection, special privileges, and public
rights. To begin with, the great 2conomic interests in the
cities turned 'their .dollars into votes and their property
into pclitical power' by buying control of the political
maciiines. Corruption was inevitable so long as businessmen
wauted exemption from equitable taxation. In addition, there
were numerous cpportunities in large and rapidly growing cities
for dribery of another kind--purchase of franchises and con-
tracts. FLew caly railway lines had to be constructed; sewerage,
gas, electrical, and water lines had to follow new areas of
development. The boss usually had franchises and contracts
at his disposal; even perpetual franchises could be bought.

It was top-level bribery of this kind that was most dangercus .
to thé public interest and most profitable to the machine.

This, therefore, was the 'System,' as Lincoln Steffens
called 1t. This was the pattern of corruption that character-
ized Americean municipal politics at the turn of the century.
Some cities, to be sure, cucshone the others in refining the
"art of misgovernment. In St. Louis, for example, the Demo-
cratic boss systematicelly sold franchises, licenses, and
exemptions to the respectable leaders of the business community.
The boss of Minneapolis operated the most spectacular system
of police graft in the country. In Pittsburgh two Republican
leaders owned the city council and grew rich on contracts and
utilities. Philadelphia presented the sorriest sight of all--
a place where the citizens cheerfully acquiesced in the total
subversion of representative government.

With a system so pervasive in city govermment generally it is not
surprising that the spoils .system should have operated in the public
schools. It is true,of course,that the financial reward possible in the
educational "racket"” was not as great as in the purchase of the franchise
of a public utility. Still, when large schcols were being built and large
mmbers of textbooks were being purchased there 'w_ere large sums of money
to be made.

The problem of getting the schools out of this system of political

42. Op. Cit., pp. €1 - 83.
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patronage and control was not to be solved in a yesr or two by the writ-
ings of reformers such as Joseph Rice, William Bruce, pewis Jonés or Lucy
Salmon. It would not have been solved even with the power of the organized
leadership of -the gdﬁcation prc;fesgion as manifesied through the resolut.ions
of its various committees. As I will show, the efforts by schoolmen did
help but the major success was made possible by the tremendous efforts of
the progressives after 1900.

This then concludes my brief account of j;he situation in the schools
in 1900. What judgment can or should be made? One could agree with G.

Stanley Eall when,after enalyzing the results of the Atlantic Monthly

survey, he cried out in dismay. The evils in the schools he said, "are
very real, grave, and widespread; whether a trifle more or less =o than
these rough estimates make out is of small account. They stand out in
gloomy contrast with the glorificaticn of the perfections of our system
commonly heard in teachers' meetings, and by many thought necessary to
insure a continuation of school a.pprc‘spr:i.a.tions'.'l‘3

William Torrey Harris, United States Commissioner of Education, was
more optimistic. Writing in 1900, in his monograph on elementary education
for the Paris Exposition he conceded the shortcomings of the public
schools. Still,he said,the schools had transformed an illiterate popu-
lation into one that could &t least read the newspapers and thus partic-
ipate in the political life of the nation. More then that,he claimed that
the schools had helped to promote domestic tranquility and social cchesive-

ness. The following quotation provides the essence of his view:

43. Op. Cit., p. b12.
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That the public schools of cities have worked great and
favorsble changes to the advantage of civil order cannot be
doubted. They have generally broken up the feuds that used to
prevall vetween the people of different precincts. ILearning
to live without quarreling with school-fellows is an efficient
preparstion for an orderly and peaceful life with one's neigh-
bors.

The rural school, with 2i]. its shortcomings, was, and is
to-day, a great moral force Yor the sparsely settled regions,
bringing together the youth of the scattered families, and
forming friendships, cultivating polite behavior, affording to
each an insight into the motives and springs of action of his
neighbors, and teachingh‘ﬁim hot to co-operate with them in
securing a common good.

R) The Struggle for Power between School Boards and Superintendents

As 1 stated earlier, the office of the city superintendent of
schools was firmly established by 1895. It is also clear, and there is
abundant evidence to support the fact, that superintendents had not, in
most places, been given the authority by school boards that they {(the super-
intendents) thought they needed. At the end of the section in which I
traced the development of the superintendency up to the eighteen-nineties,
I quoted William Mowry who described the situation in Boston and New
England--a situation in which slthough in most cases school boards had
hired superintendents they kad not yet given them authority, and the
crucial decisions were still being made by school boards. usually through
standing comrmittees.

In the preceding section of this report I described the conditions
which existed in the publlc schools and especially in the city schools

in the 1890's. Clearly, by almost any educational stendardsconditions

4. Op. Cit., pp. 17 & 18.
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were deplorable: poor, unhygienic <facilities, overcrowded classrooms,
inadequate materials, and pocrly trained, unsupervised teachers. And .
zost important for our story was the fact that the important educational
decisions were being made for the most part by school board members who
were at worst politicians seeking their owm gain and at best by well
intentioned men who had neither the time nor the competence to make such
decisions wisely.

The leaders in American education knew about the conditions in
the public schools,aud while they were not as concerned and disturbed
gbout some of the conditions (e.g., the large classes) as we are today,
probably because they were accustamed to large classes, they were con-
cerned about the quality of teachers, the course of study, and in general
about the operation of the schools. These leaders, and they included

college presidents, such as Nicholas Murray Butler and Charles Eliot,

college professors, such as Burke Hinsdale, and the leading superinten-
dents of the time, such as William Maxwell and William T. Harris, had been
discussing the problems of American educestion for years in educational
Journsls and in the meetings of their national organization, the National
Education Association. From discussion,they moved into action in the
1890's and the action took the form of a series of studies and reports of
committees who studied various aspects of the educational situation and
made recommendations to the profession and to the American publiec con-
cerning them. The work of the famous Committee of Ten (1892) on secondary
education is well known as is the Committee on College Entrance (1895).
In this whole development the crucial problems of organization and edmin-

istration) end especially those connected with the cit:les, were not neglec-
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“ted. The basic problem in this zrea was who would make the key education-
al decisions in the schools: the school boards oz the superintendernts.

By key decisions I mean decisions concerning the hiring and firing of
teachers, the selection of textbooks, and the course of study. Educators,
of course, generally took the position that these decisions should be made
by professional experts-~in this case the superintendent and his staff
(this did not include teachers) and not the school board. The problem,

of course, was to convince school boards, vho had the legal power to make
these decisions,to turn this power over to superintendents.

The problem Wegan receiving systematic attention in the National

Education Association as early as 1880, when the National Couneil of Edu-

L cation was establighed. The Council consisted of sixty-five prominent
members of the N. E. A. Its function was "the consideration and dis-
cussion of educational questions of general interest and public import-
ance, and the presentation, through printed reports, of the substance of
the discussions and the conclusions formulated." The Council created
twelve staanding committees, one of them on City School Systems. This
Committee was charged with the responsibility of studying seven different
aspects of the city systems. One of these was the organization of city
schools and another was the superintendency. The Committee made several
reports in the 1880's, and then presented its report on "School Superin-
tendence in Citie's" to the National Council at its annual meeting in
July of 1890. The committee chairmen was prominent educator Emerson E.
White and the two other members were Burke A. Hinsdale and N. C. Dougherty.
White at the time was superintendent of schools in Cincinnati, Ohio. He

had been the president of Purdue University (1876-1883) and was well
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krown as an author. Hinsdale, who has already been introduced, was, in
1890, Professor of Pedagogy at the University of Michigan. Dougherty was
superintendent of schools in Peoria, Illincis.

In its report the Committee borrowed heavily from & speech that
" Williem E. Maxwell, superintendent. of schools in Brooklyn, New York, had
given the preceding February to the Department of Superintendence of the
N.E.A. and,since this was soyit is nece:sary and desirable to give an
account of Maxwell's speech and some of the yvery important discussions
that followed it. Maxwell began by citing Herbert Spencer to show that
as society evolved,its institutions required a specialization of fune-
tion,and in education this meant; that school boerds had to give up several
of the functions they had been assigned under "primitive" conditions.t
Then ir answering his own quesiion as to whether the schools were not
already being run by specialists (superi. ndents), he provided evidence
of the situation in administration in city schools in 1890:

The functions of school officees are gt best but advisory.

Their best efforts mey de nullified by the caprice or iz-

norance of those who hold the reins of authority. Under such

a system the strongest and wisest of.men may well grow weary

of weli-doing, and, instead of leading the vanguard of pro-

gress, content himsel? with trying to avert the dangers that

continually threaten our public schools. Under such & gysten,

the strongest and wisest of educators may be pardoned if he

degensrates into a not ignoble specimen of arrested develop-

ment.

Despite this gloomy picture,Maxwell was optimistic. Some superintendents,

at least, he said, were being listened to by school boards in forming

1. N. E. A. Proceedings, (1890), pp. 448 - L51.

2. IBID., p. L51.
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the course of study and in appointing teachers. In these actions he found
"the ground-plan for a complete differentistion of atructures and a com-
plete specialization of functio‘ns."3 Maxwell recommerded that the states
and not the local districts assume great responsibility in public educa-
tion. The state should determine the course of study to be pursued in all
the public schools; it should decide on the qualifications of teachers and
suverintendents and issue licenses to quaiified persons for these jobs.
The city superintendent, said Maxwell, should represent the state. He
suggested that the city school bourd have the right to select its own
superintendent but only from an approved list nominated by "State educa-
tional authorities."” So far as tenure was concerned, Maxwell thought
that the superintendent” should be appointed either for a long term of
years, as are the judges of the supreme court, or should be appointed for
life, and should be remevable only by the state board of education, on
complaint of a municipal or county board." Aas for boards, they should
select all school sites, purchase all supplies except textbooks, and
handle all business. The board should employ teachers and Maxwell thought
they should be selected by the school principals. All of the purely edu-
cational work should be handled by the 'scholastic officers."”

In the discussion that followed several superintendents spoke and
their staetements indicated that there was considerable disagreement over

the basic issues. Superintendent H. S. Tarbell cf Providence, Rhode

3. IBID.
4. IBID., p. 459.

5. IBID.
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Island thought that Maxwell's centralized state control was "unnecessary"
and would be "injurious.” EKe also believed that school boards and not
superintendents should select teachers and textbooks,but the question of
how the texts should te used should be decided by the experts, i.e., the
superintendents. Superintendent Aaron Gove of Denver followed Tarbell
end agreed with him that teachers should be hired by the school board,and
the reason he gave provides evidence that the vulnerability of superin-
tenden£§, one of the critical problems down through the years and right
to the present time, existed and superintendents were aware of it in 1890.
¥Why should superintendents not appoint teachers? Here was Gove's answer:

The prejudices and embarrassments consequent upon local sclicita-

tion for appointments create a feeling in a community that ser-

iously hampers the best efforts of the superintendent. The

country furnishes abundant illustration of the folly of super-

intendents undertaking to direct appointments. It is another

instance of good theory and bad practice; the outgome has
usually been the dismissal of the superintendent.

Two other praminent educators responded to William Maxwell's remarks.
One was Emerson E. White,who has been introducedsand the other was Andrew
Draper, state superintendent of public instruction in New York. Draper
was subsequently to be superintendent of schools in Cleveland and he
played a leading role in the struggle between school boards and superin-
tendents. White was not willing to go as far as Maxwell suggested in
granting power to the state although he telieved the state had the "right
and duty" to "provide and secure an efficient administration of the
schools in these cities.” But he fully endoraed Maxwell's other ideas

as the following statements indicate:

6. IBID., p. 463.
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I fully agree with the position of the paper respecting

the necessity of differentiation and specialization in school
administration. We have reached the point in the development
of our school systems when school instruction and discipline
should be clearly recognized as a special department of school
administration. There is a widening opinion thst boards of
education, though thoroughly competent for the general manage-
ment of schools, are not competent to prescribe courses of j
study and methods of instruction and discipline, or to deter-~
mine the qualifications of teachers. These duties involve a
knowledge of education, its principles, history, and conditions,
which few men possess who are not professional experts; and
hence it is that boards of education are increasingly committ-
ing these duties to the superintendent and his assistants.
It would not be a very inconsiderate statemént were I to assert
that real progress in school instruction in our cities for the
past twenty yoars has been largely the result of the efficiency
and authority of school superintendents.

What experience has shown to be necessary and wise should
now be recognized by the State in its organization of city
school systems. The law should not only provide for school
supervision, but the powers and duties of supervisory officers
should be clearly defined. There should be "differentiation
and specializetion," to adopt the quoted language of the paper.

Permit me to add, that in my judgment the selection of
teachers, the most important duty in school administration,
should be vested, in some wise manner, in the superintendent
of schools. What he is now really doing in many of our cities,
under cover, should be done by authority of law, openly and
with a full assumption of all the responsibility involved.
There is a clear distinction betweer the selection and nomin-
ation of teachers and their employment. The superintendent's
action should be subject to the approval of the board. The
time has come when the supervision of schools should be spec-
jalized, and whatever the State decrees in this matter will
meet with the approval of the people, whatever may be true of
the ward politician. What the people want is good schools,
and this requires a wise organization and efficient direction.

T

Andrew Draper then took the floor. He thought that while it was
desirable to have superintendents hire teachers the idea was not teneble,
first,because he thought boards of education would not ordinarily yield
power to superintendents,and second,because even if they did it would

be unwise for superintendents to take it. Draper ended his statement

7. IBID., pp. 465 - L66.
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with remerks thet indicated that he wanted superintendents to heve grest
power but that he thought it unwise for them to seek to employ teachers.
Five years later Draper apparvently had changed his mind,because in 1895
an important committee of which he was chaeirmen came out strongly in
favor of having superintendents select teachers. And ir that year he even
urged superintendents to risk dismissal in order to scquire power. But,
as the following statement will indicate, in 1890, he agreed with Aaron

Gove on the vulnerability of superintendents.

About one matter I do not wish to be misurderstood. I
em not in fevor of limiting the authority of city superinten-
dents. If I could, I would confer upon them much broader
authority then they now have. I wouid give them glmest auto-
cratic powers within their sphere of duty and action, and then
I would hold them responsible for results. After e teacher
has once been appointed, I would have the superintendent util-
jze the services of that teacher in whatever grade he could to
the best advantage. I would confer upon him the power to trans-
fer a teacher from a lower grade to a higher, or from a higher
grade to a lower, just as he thought best; but I am very con-
fident in the opinion that it is imprecticeble, and that it is
disastrous to his own efficiency, to arouse the antsgonisms
which are inevitably incident to the employment of teachers.8

Remember that 211 these remarks were made hefore superintendents from
all over the country and,thus,the ideas were diffused throughout the nation.

The consideration of the problems connected with city school systems,
which essentially boiled down to the question of trying to decide how much
power the superintendents could wrest from school boards, was continued in
the summer of 1890. In July, the Committee on City School Systems present-
ed its report to the National Council of Educetion at the ennual meeting of

the National Education Association held in St. Paul, Minnescta. The Con-

8. IBID., p. 467. (Italics mine).
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mittee followed Williem Maxwell in using the potent name of Herbert
Spencer as an authority to bolster its case. In the first paragraph of
the veport the Committee steated: "Herbert Spencer confidently affirms
that . . . 'a differentiation of structure end 2 specislizetion of fuac-

tion.' is the law of all growth and progress."’ Tkis principle, the Com-
mittee said, could be clearly seer in government and in ipdustry. On the
hasis of an exsmination of the development of botk these institutions, it
was clear that "the specialist is the most characteristic product of modern
civilization."?

The Committee then launched into its main argument: there had been

some progress toward differentiation and specialization of function in

education, tbut the schools were far behind other institutions. As

for school edminist:-atiorn in cities--it was organized as it hed been when
cities were villages. The Committee was highly critical of school boards
and William Maxwell was gqucted es seying "the board of education serves
several purposes and performs none of them well.” The "primitive"
arrangement of having school boards run the schools, the Committee report-
ed, remained in effect in most cities despite its "known failure."1°

They added thet "there i3 not & progressive and advanced system of city
schools which has been jmmedistely administered by a board of education.”
The Committee hestened to add that this statement was not mesnt to question

the intelligence or cherzcter of school board members in cities. They even

went so far es toc admit that:

9. IBID., . 309.

10. IBID., p. 310.
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If the members of this Council were organized as a board
of education, they wculd not be sble to administer efficiently
e system of city schools. They would be obliged to commit
executive and supervisory duties to a superintendent, and, if
as wise as they are believed toJRe, they would also commit
corresponding executive powers.™

The Committee followed Maxwell's eporoach of stressing the fact that
vhiie conditions were bad there was room for hope, because some school
beards at leest had taken the very wise step of letting the superintendent
end his staff run the school. This line of argument or persuasion with
its optimistic note, as well as,the objective of educators in their
struggle with school boards, comes out clearly ir the following passeges
from the report:

This failure of the primitive organization is attested
by the actusl edministration of public schools in cities.
Boards of education have increasingly realized that they are
not competent to perform wisely all of the duties imposed
upon them by the law, and especially that they are not com-
petent for the efficient discharge of those executive func-
tions that are connected with school instruction and disci-
pline including the selection and assignment of teachers, the
preparation of courses of study, the selection of text-books,
the promotion and classification of vupils, snd the irmediate
direction of methods of teaching and discipline.

It may be true that the great majority of school boards
have not 2 very lively appreciation of their incompetency in
thegse directions; but the encoursging fact is, that en in-
creasing number of boards are committing these supervisory
and executive duties to superintendents and principals, and
this delegstion of administrative duties is now authorized
in several States, and in at least one instance is required
by State law. The office of superintendent of schools now
exists in nearly all of our cities, and the superintendent
haes generally the oversight, if not direction, of school
jnstruction and discipline. In many cities his edvice at
least is sought with reference to proposed changes in the
course of study or text-books, the grading of pupils, the
gselection and essignment of teachers, etc.; and, in a few
of the more progressive cities, the superintendent really

11. 1IBID., p. 31l.
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determines all of these matters. It is true that this is
usually dore under the ccver of .a coomittee~-a convenient
hiding-place from criticism, and an easy escape from res-
ponsibility. But the promising faet is, that a few super-
intendents are such de facto, if not de jure, and the schools
under them heve the full benefit of their experience and
skill. The success of such real supervision will be ques- e
tioned by no one familiar with school progress. The most
notable examples of marked progress in city schools have
been due to the wise commitment of their management to a
superintendent selected because of his known ebility, not
merely "to run schools," but to devise, organize, direct,
and make successful a rational system of instruction. The
nemirg of half a dozen cities would not only make clear our
meaning, but it would establish the truth of our pesition.
The reason for this fact is plain. Education as an art

is based primerily on the educable nature of the chiid, end
hence the determining and direction of courses and methods
cof instruction and disecipline require en intimate know-
ledge of the ends, means, and conditions of child-train-
ing. The time is cllearly past when men who have no special
knowledge of the science or art of education can be wisely
intrusted with the difficult duties involved in the develop-
ment and direction of a system of schools; and this fact is
more and more clearly reccgnized by the public, and espec-

Y ially by school patrons. While the progress made in these
directions mey be small, the encouraging fact is that few
steps backward have been taken.

The Committee then went back to the negative side of the story. In
mcst school systems school boards had been more willing to impose duties
on superintendents "than to delegate to them corresponding authority."

In practice they said this amounted to having superintendents working
"under the éirection, and often the instruction of its several committees."
To show the harmful effects of this arrangement.they quoted William Max-
well's statement made in February to the effect that school boards had

not given their school officers authorlty, and the result was that even

some of the strongest and wisest of superintendents gave up and degenerated

12. IBID., ppo 311 - 312.
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into é “not igncble épecimen of arrested development." The Committee
added that "it certeinly would not be difficult to select from the hundreds
of cities in the country a somewhat imposing exhibit of these *specimens'.”13
After this series of arguments and statements both positive and
negative, the Committee made its recommendations:

It is the belief of your committee that the experience
of the cities of the country now affords a sufficient basis
for the wise application of Mr. Spencerfs vital law of pro-
gress to school administration; that the time has fully come
for the differentiaticn of the department of school super-
vision and its organization with well-defined functions and
powers. Here is the opportunity and the promise of a much-
needed reform in school orgenization. The more-important
duties which have been increasingly committed to superin-
tendents, directly or indirectly, are the direction and
improvement of school instruction and discipline; and, to
this end, the training and stimulating of prinecipals and
teachers, the arranging and perfection of courses of study,
the selection of text-books and teaching appliances, the
promotion and classificetion of pupils, and last, hut not
least, the selection and assignment of teachers. As already
shown, there are scores of city superintendents vho, with
the help and counsel of their assistants, are now performing
more or less fully these duties. What is now needed is the
adding of responsibility to duty, the specialization and
authorization of these supervisory functions by law.

The details of such legislation cannot be wisely settled
in this paper, since the same details in all cities are not
possible, even if desirsble. Successful methods of school
administration have not only a vital principle, but usually
a historic root. The essential condition of progress is
the successful grafting of the former upon the latter. The
vital principle in this much-needed reform in schocl adminis-
tration,. for which your committee pleads, is that the super-
intendent of schools be clothed with initiatory power in
each of the above-named executive functions. He must not
only be permitted to make suggestions and recommendations,
but the responsibility of school progress must be laid
squerely upon him. It must be made his recognized duty to
train teachers and inspire them with high ideals; to revise
the course of study when new light shows that improvement is

13. IBID., p. 312.
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possible; to see that pupils and teachers are supplied with
needed appliances for the best possible work; to devise
rational and helpful methods of promoting pupils, thus pro-
tecting teachers and pupils from the narrcwing, grooving,
and otherwise vicious influence of the 'stated examination
grind' ; and especially, as essential to the kighest success,
to see that the schools are in the hands of the best aveil-
able teachers.

Whether or not his work as an expert in these execu-
tive directions is to be subject tc the approval of the board
of education is not so important as the one essential condi-
tion of progress, to wit, that the taking of the initiative
be his right end duty. He should no longer be required or
pernitted to hide behind school cormittees. His vork as
superintendent should bear the light, and he should ke
responsible for it. Responsibility aﬁd duty should be fully
conjuined in the supervisory office.l

The Coomittee on City Schcol Systenms copcluded jts report by point-
ing out that it had not had the time to deal with some very important
items, such as the qualificaticns of superintendents or the very import-
ant and cruciel question of their tenure in office. But on the latter

point they did have this to say:

Tt must suffice to say that the superintendent should
be made an authorized and recognized school officer, and he
should be chosen in a manner consistent with the dignity and
high duties of the position; and his tenure of office should
be made sufficiently secure to enable him to serve the schools
and the public in accordance with his best judgment and power--
and, to these ends, his appointment and continuance in office
should, in some practical way, be placed beyond the control of
the ward politician whose self-assumed function is to attend
to other people's business in public affairs.1o

In the discussion which followed the Camittee's report, it was clear
that there was sharp disagreement among the country's leading superinten-

dentssand as & group they were not yet ready to attempt to move school

7
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boards out of the most importsnt educational decisions. This fact had
come out in the discussion following William Maxwell's speech before the
Department of Superintendence in February and it had not changed by July.

As in February, it was Aaron Gove, superintendent at Derver, Colorado,
(who wes a member of %the s:banding committee of the National Council on
City School Systems but who did not sign the report) who led the opposition. -
Gove contended that "the report puts the superintendent in the position of
being a2 djctator” and he disegreed with the idea that boerds of education
were incompetent to make educational decisions. He argued that the
"board of education of the city of the present . . . is quite as generally
competent in 211 school duties as is the superintendent of the present."
Gove also objected to the effort of the Committee to separate the school
board and the superintendent. His view was that they were inseparable in
the "well menaged cities. w16 Gove continued to champion and defend school
boards, perhaps because of the nature of his experience with them in Denver.
It also seems tc have been good strategy. Whereas many vigorous support-
ers of the idea of increased power for superintendents lost their jJobs,
Gove remained on the Jo‘z; in Denver for thirty years--until he retired in
" 190k,

Emerson E. White then arose to defend the report. He denied that the
report "even suggests that. the superintendent should usurp or assume powers
or duties: that he should in any sense be a dictator.” On the contrary,

he said, the report recommended that powers be “expressly delegated to him."17

16. IBRID., p. 316, (Italics mine).
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Then William Torrey Harris, at this time United States Commissioner
of Education and probably the most prominent educator in the country,
threw his weight behind Gove and against the recommendations of the
Coomittee. Harris admitted that the edministration of city schools was
not perfect but he said "arbitrary authority of the superintendent is mot
the best method to improve it." His position,like Gové's,wag that the
superintendent should work closely with the board and "serve as the unify-
ing center of all the educationel forces."18

Louis Soldan then took the floor and repeated the interesting point
made by Aaron Gove end Andrew Draper at the February meeting regarding
the danger of giving superintendents the right to select teachers. {Soldan
at this time was principal of the high school and the normal school in
St. Louis. He vas appointed superintendent of schools in St. Louis in
1895 and served until his death in 1908.) Noting that one of the purposes
of the report was to improve the tenure of superintendents, he argued
that giving them the power to select teachers would have just the opposite
effect. There was,he sa;id, "no part of the school administration in which
there is more friction than in the appointment of teachers and other
offic;zrs. If the superintendent makes these appointments, his tenure will
ve diminished."'? This is pretty good evidence,I think,that 1) school
. board members did sppoint teachers,and that 2) there was an element of
political patronage in the appointments (or else why the problem), and
3) that superintendéixts were well avare of their vulnerability even in 1890.

¢

18. IBID., p. 318.
19. IBID., p. 319.
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There wes one other intereszting and significant pcirt raised in the
discussion following the Committee's report. The point wes raised by
Josiah L. Pickerd, at one time superintendent of schools in Chicago and
leter President of the State College of Iowa from 1878-1887 ard well-
known author of a book on supervision. Pickard asked why the Cormittee
limited it;s.reccmendation :bo giving the superintendenf initieting powers
in metters of appointment. In other words,why not have superintendents
make the sppointments--pericd. White's reply was that it was limited

because "he knew the Council to be too conservative to go further then

this at this time."zo T think that considering the response of Cove and

Harris especielly to the report, that it is clear that White was right.
This ended for the time being the consideration of the problem of
strengthening the position of the superintendent vig-8-yis the school
board. As White said, the Council was not ready; and there is no way of
telling how long it would heve tekzsn to get them ready if it had not been
for Joseph Mayer Rice. As I will show shortly, his report proved what
many superintendents knew, i.e., that operation of the schools by com-
mittees of board members was hurting education. His reports provided

evidence that Maxwell and White and Mowry were right end they provided

evidence of it not only to educators but to school board members and to

the ley public. It was, I thinxk, no coincidence that the Department of

Superintendence of the N. E. A. initiated its boldest effort to seize
control of the schools almost irmediately after the first of Rice's

erticles eppeared in the Forum. -

20. IBID., (Italics mine).
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The struggle between school boards and superinten@ents broke cut into
an open battle in 1895. It was, I think, the boldest attack ever made by
edministrators as a grour upon school boardsyand if it had succeeded, Awer-
ican education would have been far different in the twentieth- century.- The
basic issue in the conflict was: who would run the schools? When the
smoke had cleared it was obvious th‘a.t s While the superintendents had made
significant gains, they had not won a clear-cut victory. There was a com-
promise settiement which was worked out first in discussions at profession-
al meetings and in professional journals and theny in thousands of school
districts all over the countr}:. Some agreement was reached between both

groups, in principle at least, on several of the major issues,'but on some

others there was disagreement and subsequent failure to solve basic problems.
Why should the battle have erupted in 189'5_, and how was it fought and
by whom? As far as the timing is concerned, 1I
think it was greatly influenced by the work of Joseph Mayer Rice. Remem-
ber that his work had been published in a popular journal in 1892 and 1893.
He found the schools to be, with exceptions, in miserable chape. Rice
believed there were meny factors responsible for this situationgybut one
of the most important (and the one germane to this topic) was the opera-
tion of the schools by school ﬁoards. In some places, he said, board
members used the gchools for their own selfish or politicél gain., In
others, they thought of themselves as educators and sctually tried to run
the échools. He urged thet the schools be taken out of the hands of

politics and turned over to competent educators. To dc this,he thought
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it would be necessary for Americans to rouse themselves to elect good
school board members who would hire a competent superintendent and then
give hir "a sufficient amount of iudependent power to enable him to
improve the schools in any manner that may to hix seem fit. "2l yherever
he haed found good schools, he seid, thes§ conditions had existed.

Educators had mixed reactions to Rice and kis work. Nobody likes to
be criticized pudblicly, and Rice had not only done this but done it in a
detailed way. Then too, he was an outsider. But he could not be ignored.
He was, after all, a professional personj he did know something about
education and he had actually spent six months visiting schools. And
superintendents would have to admit that he had helped their cause. He
did this not only by criticizing school boards but by his strong state-
ments, first about the importance of the office of the super:t.ntendentJ
and then about the conditions essential to its effective operstion.

There is no doubt, I think, that given the incompetence and corruption
of school board members,sooner or later efforts at reform would have been
made. And given the increasing size and complexity of the educational
system, sooner or later school board members would have had to have
turned the educational job over to educators. In either case,educators
and especially school administrators would probably have had to take
action and to take action they would probably have had to have been
aroused. There is no way of telling how long it would have taken for the
frustration of school administrators to build up to the point where they

would act. Rice started it and he might have been the original muckraking

21. Joseph M. Rice, The Public School System of the United States,

(New York, 1893), p. 18.
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Journalist. He made educators and the country aware of the nature and
extent of the problem. And he helped create a climate in which change,
even dramatic change, might be possible. School administrators took
adventage of thet climate and gradually were able to change their sit-
uation for the bettex) and if it had not been for one man they might heve
achieved a dramatic total victory in their struggle with school boards.

The first of Rice's articles on conditions in the city schools
appeared in Cctober of 1892 and the last in June of 1893. He included his
criticisms of school boards and his recommendations for strengthening
the superintendency in the first article. In February of 1893--three
months later--a committee of prominent school edministrators was appointed
by the Department of Superintendence of the National Education Association
to study and make recommendations on three problems: the correlation of
studies; the training of teachers; and the organization of city school
systems. This was the famous Coomittee of Fifteen. The Committee was
divided into three sub-committees of five men. The sub-committee on the
organization of city school systems was chaired by Andrew S. Drarer, super-~
intendent of schools in Cleveland, an it reported in February of 1895 to
the N.E.A. Perhaps Draper would have been appointed in any case, but it
seems significant that he was one of the schoolmen praised by Rige.22 By
the time of its 189k meeting, the Carmittee had developed a set of questions
to guide each sub-camittee in its work. The questions to Draper’s
Committee provide evidence about the nature of the problems which educa-

tors faced and they also show that these were not timid, cautious men--

22. IBID., p. 227.
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they were not afraid to ask really basic jquestions as the very first
question on the list will indicate. The gquestions included the following:

Should there be a board of education, or a commissioner with
an advisory council?

If a comissioner, should he be elected by the people, or
appointed by the mayor, or selected in some other way?

What should be his powers and duties?

If a board of education, of how many members should it consist?

Should the members be elected or appointed? From the city at
large or to represent districts?

By wvhat authority should the superintendent of schools be
elected or appointed? and for what term?

Should the city superintendent owe his appointment directly
or indirectly tc the state educaticnal authorities, and
be responsible to them rather than to the local authorities?

In whom should be vested the power to appoint teachers? In whom
the power to discharge teachers?

By whom should the course of study be made?

By whom should promotions be made?23

In its report the Coomittee did not recommend the elimination of
school boerds but it came very close to it, especially when it strongly

endorsed the Cleveland P1an.2“ The recommendations, if they had been

23. Op. Cit., (1895), pp. 234 - 235, (Italics mine).

oh. The editor of The American School Board Journal printed the

following description of the Plan which had been published in a "Handbook
of the Cleveland Board of Education.®

“On March 18, 1892, the General Assembly of Ohio passed an act pro-
viding for tne reorganization of the board of education of Cle\(eland.
Under this act all legislative authority is vested in a school council of

only seven members at large, and sll executive authority is vested in a

school director. The school director appoints all subordinates. The Super-

intendent of instruction is appointed by the school _director, and may be

removed by him for cause. The Superintendent of instruction shall have
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followed, would have virtually turned the schools over to the superin-~
tendent and his staf?.

In order to appreciate the significance of the report of th= Draper
Committee it is necessary to consider the way it was brought into exist-
ence, its membership, and also its position in the unique pattern of edu~
cational policy development that had taken place in the United States.
The Coomittee of Fifteen was appointed by the most prestigious group in
American education and its membership consisted of some of the mos!, prom-
inent men in American education. Supzrintendent William H. Maxwell of
Brooklyn, New York, was chairman and some of the others were: United
States Comnissioner of Education and prominent educator and philosopher,
William T. Harris; Superintendent T. M. Ball;et of Springfield, Massa-
chusetts; Superintendent L. H. Jones of Indianapolis; Superintendent

Edward Brooks of Philadelphia; and Superintendent J. M. Greenwood of Kan-

sas City. The membership of the sub-committee on city school organization
consisted of: (in additicn to Draper) Superintendents W. B. Powell of
Washington, D. C.; A. B. Poland of Trenton, New Jersey; Edwin P. Seaver
of Boston, Massachusetts and Albert G. Lane of Chicago, Illinois. An
impressive committee and an impressive cheirman. ‘

Andrew Draper, the chairman, had been trained in the law and practiced
law, he had served on- the school board in Albany, New York and in the

state legislature. In 1886, he was appointed superintendent of public

the sole charge to eppoint and discharge all assistants and teachers

authorized by the council to be employed."” This was followed by a strong

editorial criticism of the Plan. Vol. XI, (December, 1895), p. 10.
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instruction in New York where he exerted vigorous leadership in using
the state power to improve education. He succeeded in gaining increased
appropriations and installed an examination system for licensing teachers.
His party lost control of the legislature in 1892 and he lost his position
and accepted the superintendency at Cleveland, Ohio. In 1894, he was
moved to the presidency of the University of T1lincis. In 190k, the state
of New York reorganized its educational structure putting the schools under
the Board of Regents, and Draper was appointed the State Commissioner of
Education. It is not surprising, I think, that with such a man as chair-
man the report of the sub-committee on city school orgenization and admin-
jstration was a vigorous and forthright report.

The Draper Committee had the full benefit of the impact of Joseph

Rice's work in its two years of existence. As I stated, Rice's articles
mede the public aware that something hed to be done and it certainly must
have encouraged educators to be more bold. But I do not want to give
the impression that Rice alone was responsible. For example, between the
time the Draper Committee was formed in February of 1893 and the time
the Report was issued late in February of 1895, there were at least two
najor public statements which dealt extensively with the relationship :
between school boards and superintendents,and although one of the state-
ments was very much stronger and more forthright, both ended up recommend-
ing that the schools be turned over to the professional expert--the
superintendent of schools.

Both statements appeared as articles in what was probably the most

prominent educational journal of the time--Nicholas Murrey Butler's Edu-

cational Review. The first article by prominent educator Burke A. Hinsdale,
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Professor of Pedagogy at the University of Michigan, appeared in January,
1894. The second article by William A. Mowry, prominent both as an edu-
cater and a school board member in New England, appeared in January of
1895. 1In his article (which I referred to earlier) entitled "The Amer-
ican School St}perintenden ", Hinsdale geve a brief account of the history
of the superintendency in which he st'ressed the increasing impossibility
of operating the schools by committees of board members and the increasing
tendency toward placing power in the hands of a superintendent. Hinsdale
discussed many aspects of the job,but in this context two of his recommen-
dations are pertinent. One, which was really not a recomendatiox-x but a
statement that he regarded as fact, was that superintendents had no power
except that delegated to them by the school board. I think it is clear
that his statement on this relationship was a conservative one which
probably tended to restrain superintendents:

Perhaps it is commonly supposed that the superintendent
is an evolution from the teaching corps. If so, there could
not be a greater mistake. He came forth from the school com-
mittee or board, as the history plainly shows. As a person
he may have been taken from the teachers, and commonly, though
not always, he has been; but his official duties originated
in the delegation to him of powers every one of which once
belonged to the board and that the board still often exercises.
Nay, more; in most cases where a superintendent is employed,
the board could dispense with him and assume, or resume, the
general charge and superintendence of the schools itself, if
it saw fit. It is important to remember the origin of the
superintendency and the source of its powers. To quote Super-
intendent Stockwell of Rhode Island: 'It is extremely unfor-
tunate for the welfare of our schools that, in the develop-
ment in our State of the work and status of the superintendent
of schools, the idea should have been allowed to gain a foot-
hold that the office was in any way independent of the school
camittee, or the occupant thereof was responsible to any .
other than the committee, for the whole theory of the office
and of its duties has ever been to make it the medium of the
committee's actions, to give opportunity for so unifying
and simplifying the work of the committee, as to make it
more effective in every respect, and thus to afford a constant
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and suitable medium for the expression of their will.2>
Then,at a later point in the article,he again stresses the power of the
local board and the weakness of the superintendent's position.
As a matter of course the superintendent’s duties are
defined in the rules and regulations of the board electing
him and creating his office. His status is determined by
the manual, and not by the statute-book. There can, I think,
be little doubt that the superintendent of the future will
have a better defined legal status than the superintendent
of the present. And yet, in the nature of the case, details
must always be left to the loeal authorities.26
So in Hinsdale's view the board had the povweryand he raises no
question in his article that this arrangement was not desirable. His
opinion was that as time passed the school boards would increasingly
delegate powers to the superintendent. "The good of the schools" he said,
"demands professional supervision.” And he thought the issue vas not in
doubt because such a step was "a dictate of the highest wisdom.” What
duties specifically would the boards in their wisdom turn over to super-
.intendents? Hinsdale listed four: tke zsontrol of the course of study,
the selection of textbooks, "large control” over the selection and con-
trol of the teaching force (although he concedes this power is frought
with danger) and the professional supervision of teackers and teaching.
Earlier in the article Hinsdale had stated that "the position calls for
a man of gigantic mental and moral force.” I think that considering
the institutional structure in which Hinsdale had him working, end remem-~

bering the situation in the schwlq, this statement was true. In summsary,

25. Eduvcational Review, Januery 1894, p. L6.

26. 1IBID., pp. 48 - L9.
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Hinsdale's voice was a powerful conservative voice and his suggestion
of giving the superintendent more authority but keeping real and ultimate
pover in the hands of the school board was the pattern that eventually
prevailed in public education.
A year later, in January of 1895, just a month before the Draper
Report wess given, the other major article on the superintendency appeared

in the Educational Review. I introduced its author, William A. Mowry,

and the article itself eariier in the course of providing evidence that
the superintendents‘ had not been given the authority to make the basic
educational decisions in the schools; and thet this euthority was beiag
exercised by stending committees of the school board.2] Although
Mowry does not mention Hinsdale or his article, he is in direct disagree-
ment with kim on some basic issues.

The reader will remember that William Mowry had been both a school-

man and & s¢k00l board member (in Boston), so his words carried exira

weight. In the article he traced the history of the school board or school

committee from its origia in seventeenth century New England down to 1895,
and then made a lengthy and powerful plee for placing great power in the
hands of the superintendent. His argument was t:at the school board had

served a useful function. But times had changed and as cities grew. a

new development occurred--cities "appointed school superintendents, men of

ability and learning, and men of professional standing and experience,

who had made a careful study of education, both as a science and as a.rt."28

28. Op. Cit., "Powers and Duties of School Superintendents", Vol. IX,

p. 39.
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The trouble was that school boards had not been willing to delegate
authority to these men. Mowry devotes pages to a description of the
absurdity of the situation in Boston and claimed that the same pattern
prevailed throughout New England. His explanation for this condition was
a classic one. "Everyone knows," he said, "how reluctant men are to give
up authority when once they have secured it, however, small or brief it may
be.™9 He laughed at the notion proposed by Hinsdale that reliance be
Placed on having local boards give up authority voluntarily.

But it may still be contended by some that the present
arrangement ansvers the purpose equally well. The schoal
committees have the power, and they delegate this power to
the superintendent. Observe for a moment what such & state-
ment implies. For centuries all the power needed for the care
and supervision of the schools was vested in the committees.

It is admitted that this plan was at that time a tolerably
good one under the circumstances; it is equally obvious to
the citizens of Massachusetts to-day that, under the now
existing circumstances, another plan is far better.

( Psychology, pedagogy, the study of the child mind, new
methods, new arts and devices in teaching, have so arisen and
have received such attention that to secure the best results
to-day, professional experts, who have made a study of these
subJects, and who have had the necessary training and experi-
ence, must be placed in charge of the schools. This, I say,
is clearly seen and acknowledged on all sides. This conviction
has been embodied in carefully considered laws which have
been enacted by the Great and General Court, establishing a
system of professional superintendence of schools of the State,
towns as well as cities. Having taken this step, will anyone
claim that the State should stop there and leave the com-
mittees in the several towns full power to carry out the law
or to ignore it? to make the superintendent an efficient,
active force, or to minimize his efficiency by delegating to
him the smallest possible power and least possible responsibil-
ity? For years a school committeeman has had charge of a
particular school, and that school has come to be, to him, a
pet. Will he willingly give it up to a strsnger who happens to
be chosen as superintendent? Again, the average school com-
mitteeman may have, as has elsewhere been said or sung,

e
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'His sisters and his cousins,

Whom he reckons up by dozens,

And his aunts';
to say nothing of his wife's relatives who, possibly, may be
equally numerous. In the natural course of human events scme
of these might desire a position as school-teacher.30

Mowry wanted the States, and particularly the State of Masachusetts, to
take certain legal educational powers which had been given to school
boards out of their hands and given to the superintendents. He pointed
out that in a recent pamphlet published on school laws in Massachusetts,
more than forty pages were devoted to the powers and duties of school
boards, while only one duty was assigned by state law to the superinten-

dent-~that of signing certificates enabling the child to be lawfully

euployed.31

Specifically, Mowry spelled out the educational matters concerning
vnich the superintendent had by state law, nc power; they were:

1. The examination and sppointment of teachers; 2. Con-
ditions of health in the schools; 3. Text-books and text-book
changes; 4. Books for supplementary use; 5. Examination of
pupils for promotion; 6. Qualifications for certificates for
graduation from grammar and high schools; 7. Courses of study;
8. Arrangement of grades and classes; 9. Settling of cases
of discipline; 10. Suspension and expulsion of pupils; 11.

In general the control and management of the schools and the
guiding and directigg public policy and methods of teaching in
the public schools.

In making his case for granting great power to the superintendent,
Mowry pulled out all the stops. He not only used the argument contained
in the quotation I used earlier, that advances in psychology and pedagogy

30. IBID., pp. 47 & L8.

31. IBID., p. 46.
32. IBID., pp. b8 & k9.
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had provided the.basis for professional experts, he also used the business
model, so powerful in an increasingly business society. This borrowing
of the business-industrial model and applying it to education was to be
used inc-rea.s:lngly}a.nd it became something of a mania after 1910 as I have

shown in Education and the Cult of Efficiency. So far as I know, this

was the first time it was used in education. Movry stated it this way:

It ought to need no argument to show that the schools of
& great camonwealth should be managed on business principles.
But would the directors of a cotton mill, a woolen mill, a
machine shop, a railroad corporation or other business which
employs a large number of workmen, undertake to dictate to their
superintendent, in detail, what he must and must not do? Could
they understand the camplicated business as well as he? If so,
vhy employ him at all? No! They place the business in his
hands, give him all necessery power, and hold him responsible
for results. Nor would any competent superintendent subtmit to
such dictation. What, then, is absolutely necessary for the
greatest success in business is equally necessary in the schools.
Can any possible reason be found why an exception should
be mede in the case of the management of the schools of a
State, except the historical condition already considered, which,
indeed, is no reason, but only the explenation of how it has
happened to be?-

Mowry's last scntence was an obvious reply to Hirsdale who had argued that

pover should be in the hands of the school board and delegated to the

superintendent because that was the way it was in the beginning.

Not content with the business-industrial anslogy, Mowry went on to
use another potent one--Harvard University. Discussing the fact that the
school systems had been excepted when it came to placing power in the
hands of a single chief executive, he said:

. « .This exception is all the more conspicuous when we con-

sider the methods everywhere prevailing in our colleges, pro-
fessional schools, academies, and other institutions of learn-

33. IBID., p. 49.
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ing. The trustees of Harvard University, for example, place the
executive and administrative management of that institution in
the hands of President Eliot, under certain general rules for
his guidance, and these trustees expect good results, and that
without such interference and dictation from the trustees as

is sometimes so conspicuocus in the relgﬁions existing between
school committees and superintendents.

After finishing his analysis, Mowry raised the question of what should

be done and then made the following recommendations:

1. It is high time that some underlying principles
should be agreed upon in regard to the distinct and separate
povwers and duties of school coomittees and superintendents.

2. The office of the school committee has its own
legitimate functions, and should not be underrated; but, on the
other hand, if the usefulness of superintendents has been fully
established and their necessity granted, their powers and duties
should be carefully defined by law.

3. The school committee should have full powers in regard
to municipal school legislation, full charge of building school-
houses, keeping them in repair, hiring janitors, electing teach-
ers (vhen nominated by the superintendent), making rules for
governing the schools, and whatever should be decided by the
direct representatives of the people. But, on the other hand,
the superintendent should have his place assigned, and by the
State law the limits of his powers so fixed that there shall
be no trespassing by the other party upon either his field or
that of the conmittee. He should be the executive and adminis-
trative officer. In this administration of affairs, whatever
experience and good judgment dictate should be carried out and
under definite and well-defined laws.

k. Another important conclusion to which we are driven
by the logic of events is that the appointment of the superin-
tendent should be permanent and not annual or biennial. The
statutes of Massachusetts ‘provide that the schedl committee
of any town or city may elect any duly qualified person to
serve as e teacher in the public schools of such city or town
during the pleasure of such committee; provided such person has
served as a teacher in the public schools of such city or town
for a period of not less than one year.' If this is a wise
provision for teachers, surely it is at least equally wise for
the superintendent. The superintendent of a manufacturing
establishment is not subject to annual re-election. Why, then,
should the more important office of superintendent of schools

34. IBID.
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be subject to such a precarious condition?35
No doubt about it, Mowry saw the problems, including the problem of tenure.
But in retrospect, it must be said that he did not confront the issue
realistically. He obviocusly had great feitn in luws and especially state
laws. But while the record shows that most of what Mowry advocated was
gradually adcpted in American education either through state law or the
rules of school boards, the record also shows that no metter how precisely
functions or d{xties or responsibil:l;ties of school boards and superinten-
dents are prescribed, as long as the board retained the power of appoint-
ment az® dismissal of the superintendent, it could, in effect, control
all the other functions regardiess of statute. Mowry 318 not really con-
front this basic question.

At the end of his article he did two interesting things. First, he
pointed out that the step he had recommended had already been teken in
Cleveland and Cincinnati with, he said, "good results."3® In doing this,
he aligned himself with the supporters of the Cleveland Plan in that
great debate. Of course, the debate did not begin until Williem Bruce
launched his attacik on the Cleveland Plan a few months later. The other
thing Mowry did was to equivocate a bit by lauding the Denver system
where Aaron Gove, the superintendent who championed the side of school
board power, was superintendent. Said Mowry:

. . .Denver, Colo., while still holding the power in the hands

of a small board of education, consisting of only six members,
practically has put its schools in the hands of the efficient

35. IBID., pp. 50 & S1.
36. IBID., p. S1.
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superintendent, who for many years has been eminently success-

ful, and who has brought the schools of that city to a high

position of usefulness and eminent success.

Conceding this success, however, he still believed that the best approach
was through a series of state laws in which the duties and responsibilities
of school boards and superintendents would be clearly spelled out.

This then was the background or setting for the Draper Report. The
timing of the Mowry article is interesting. It came out one month before
the Department of Superintendence meeting in late February and it was
almost certainly read by the leading superintendents at least. As we
shall sée, it conteined practically all the points which were reccumended
by Draper and his Committee. MNowy hed 4o be an influential person,
having been a prominent schoolman and prcminent school boerd member. Was
this article deliberately planted? Was this a behind the scenes effort

by Nicholas Murray Butler, editor o? the Educetional Review, to make

educators more ready to accept the recommendations in the Report? Butler
had been known to operate in this way before. Or was the timing of the
article sheer coincidence? I would need to check Butler's papers and
writings and the Draper papers which are at the University of Illinois.

I dor't know anything sbout the work of the Draper Comittee except
that it had certain guidelines provided by the questions submitted to them
in 1894 by the larger Committee of which they were a part 38 1 gesume
that Draper dominated his sub-cammittee. He was a strong man, he had been

a strong superintendent at Cleveland and he was at the time President of

37. IBID., p. 51.
38, See pp. 83 & B84,
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the University of Illinois. But I will need to check Draper's papers to
gsee if these questions can be answered.

The Committee Legan its report by stating that its task was to "treat
of school systems which were so large that persons chosen by the people to
manage them and serving without pay cannot be expected to transact all
the businees of the system in persom or to have personal knowledge of all
business transactions."3? Then they pointed out that no plan or organ-
jzation alone would suffice for good schools. If the people of a city
did not want good schools, and were not willing to work to get them,
nothing could be done. But given communities where this interest and
concerir did exist, o proper organization could beccme the Iinstrument vhere-
by good schools were develcped.

The Cammittee believed that tke administrative duties “naturslly

and quickly" separated themselves into two great departments: “one

which manages the business offices and the other which supervises the
instruction.” These departments should be headed by full-time persons

and the head of the instruetional staff had to be a "campetent educational
expert.” In both departments there hsd to be "adequate authority end
quick public accountability.” The Committee then stressed the need to
discriminate between the legislative and the executive functions in
organizing and administering the schools. The legislative function should
be handled by a small board appointed by the mayor of the city. Its Job
would be to determine and direct the general policy of the school system.

Tt should have power to levy taxee,and raise revenue.and control expend-

39. N.E.A. Proceedings, 1895, p. 375.
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jtures, and should make no appointments ir the business department “other
than its own clerk.’ The entire operation should be "sbsolutely emanci-

pated from partisan politics and completely dissociated from municipal
business.” “~

But the Committee wert bevond these recommendations and suggested‘that
a school director be appointed. In this the Committee was recammending \\
the Cleveland arrangement. The Committee presented its reason for this
recommendation and then described the Job as follows:

We think it an excellent plan to provide for two branches
and sets of powers in the board of education; the one 4o have
the veto power or at least to act as & check upon the acts of
the other. This may be accomplished by creating the office of
86hool director and chargiog the incumbent with executive duties
on the builress side of the administration, and by giving him
the veto over the acts of the other branch of the board, which
may be called the school council. Beyond the care and conserva-
%iem which are insured by two sets of powers acting ageainst each
other, this plan has the advautage of giving the chief executive
officer of the system just as high and good & title as that of
members of the board; it is likely to secure a more representa-
tive man, and gives him larger prerogatives in the discharge of
his executive duties and better standing among the people, partic-
ularly among tae employes and teachers assoclated with the public
school system.

If this plen is adcpted, the school director should be re-
quired to give his entire time to the duties of his position

. and be properly compensated therefor. He should be the custodian
of all property and should appoint ell assistants, Jaaltors, and
workmen authorized by the board for the care of this property.
He should give bond with sufficient sureties and penalties for
the faithful and proper discharge of all his duties. He should
be suthorized by law to expend funds, within & fixed limit, for
repairs, sppliances, and help, without the action of the boerd.
All contracts should be made by him and should run in his name,
end he should be charged with the responsibility of seeing that
they are faitufully and completely executed. All contracts in-
volving more than a limited and fixed sum of money should be
let upon bids to be advertised for and opened in public. He
should have & seat in the board of education; should not vote
but should have the power to veto, either absolutely or con-
ditionally, any of the acts of the board through a written
communicetion. This officer and the school ccuncil should
together constitute the board of education.
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The board of education should be vested only with legis- -
lative functions and should be required to act wholly through
formal and recorded resolutions. It should determine and direct
the general policy of the school system. Within reasonable
1imits as to amount, it should be given power, in its dis-
cretion, to levy whatever moneys may be needed for school pur-
poses. It should control the expenditure of all moneys beyond
a fixed and limited amount, which may safely and advantageously
be left to the discretion of the chief executive business officer.
It should asuthorize, by general resolutions, the eppointument of
necessery officers and employes in the business department, and
of the superintendent, assistants, and teachers in the depart-
ment of instruction, but it should be allowed to make no
appointments other than its own clerk. With this necessary
exception, single officers should be charged with responsibil-
ity for all asppointments.

This plan, not in all particulars but in the essential
ones, has been on trial in the city of Cleveland, Ohio, for
nearly three years, and has worked with very general accepi-
gbility. If this plan is adopted, the chief executive orfficer
of the system is already provided for and his duties have al-
ready been indicated. Otherwise jt will be necessary for the
board to appoint such an officer. In that event the law shouvld
declare him independent, confer upon him adequate authority for
the performance of executive duties, and charge him with
responsibility. But we know of no statutory language capable
of making an officer appointed Ty a board and dependent upon the
same hoard for supplies independent in fact of the personal
wishes of the members of that board. And right here is where 40
the troubles rush in to discredit and damage the school system.

Note the strong endorsement of the Cleveland Plen. This was quite natural,
of course, because Draper had been superintendent there, but also, remem-
ber the Plan had been endorsed by William Mowry in his important article.
So far as the instructional side was concerned, the Conmittee recom-
mended the appointment by the board of & supeiintendent and “once appointed
he shoul@ be independent." He should have full power to select his staff,
hire, fire, and promote teachers,and have complete control over the edu-
cational program. The question was, of course, how were these arrange-

ments to be brought sabout as it was certain that some school board mem-

uo. IBID., ppo 380 - 3810
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bers, at least, would not relinquish their power willingly. The Committee

stated that this power could be "secured in the law," and it added that
it must be secured in this way "Or it will not be secured at all.”
Finally the Committee recommended that the superintendent of instruction
be "given a long term" and they suggested a term of from five to ten
years.

The Committee concluded its report by listing six principles which,
it believed, should be the basis for the organization of city schools. It
is significant, I think, that the very first recommendation concerned
politics in education--it provides additional evidence that this was or
was seen as the most pressing problem. The recommendations were as
follews:

First--The affairs of the school should not be mixed up
with partisan contests or municipal business.

Second--There should be & sharp distinction between legis-
lative functions and executive duties. .

Third--Legislative functions should be clearly fixed Ly
statute and be exercised by a comparatively small board, e€ach
member of which is representative of the whole city. This
board, within statutory limitations, should determine the
policy of the system, levy taxes, and control the expendi-
tures. It should make no appointments. Every act should be
by a recorded resolution. It seems prefersble that this board
be created by appointment rather than election, and that it
be constituted of two branches acting against each other.

Fourth--Administration should be separated into two great
independent departments, one of which manages the business
interests and the other of which supervises the instruction.
Each of them should be wholly directed by a single official
who is vested with ample authority and charged with full re-
sponsibility for sound administration.

Fifth--The chief executive officer on the business side
should be charged with the care of all property and with the
duty of keeping it in suitable condition; he should provide
all necessary furnishings and appliances; he should make all
agrezments and see that they are properly performed; he
should appoint all assistaats, Janitors, and workmen. In a
word, he should do all that the law contemplates and alil
that the board authorizes concerning the business affairs of
the school system, and when anything goes wrong he should
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answer for it. -He may be appointed by the board, but we
think it preferable that he be chosen in the same way the
members of the board are chosen, and be given a veto upon
the acts of the board.

Sixth--The chief executive officer of the department of
instruction should be given a long term and may be appointed
by the board. If the board is constituted of two branches,
he should be nominated by the business executive and confirmed
by the legislative branch. Once appointed, he should be inde-
pendent. He should appoint &l1 authorized assistants and teach-
ers from an elizible 1list to be constituted as provided by
law. He should assign to duties and discontinue services
for cause at his discretion. He should determine all matters
relating to instruction. He should be charged with the respon-
sibility of developing a professional and enthusiastic teach-
ing force and of making aill the teaching scientific and force-
ful. He must perfect the organization of his department and
make and carry out plans to accomplish this. If he cannot
do this ’t‘n a reasonable time he should be superseded by one
wvho can. 1

Three of the members of the Comnittee, Draper, Powell, and Poland
signed the report. Superintendent Lane of Chicago endorsed the report
but disagreed with the idea of having two boards acting against each
other (item 3) and with the idea that chief executive business officer
have a veto over the board (item 5). Superintendent Seaver also endorsed

the report but with one very important reservation: he wanted the

superintendent to control the schools but he wanted the ultimate authority
to reside in the hands of the school board. This is the way he stated his

position:

A1l power and authority in school affairs should reside
ultimately in the board of education, consisting of not more
than eight persons sppointed by the mayor of the city, to
hold office four years, two members retiring annually and
eligible for reappointment once and no more. This board should
appoint as its chief officer a superintendent of instruction,
whose powers and duties should be to a lerge extent defined
by statute law, &nd not wholly or chiefly by the regulations of

hlo IBID., ppo 385 - 386.
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the board of education. The superintendent of instruction
should have a seat and voice but not a vote in the board of
education. The bosrd of education should also appoint a bus-
iness agent, and define his powers and duties in relation to
all matters of buiidings, repairs, and supplies, substantially
as set fortk in the report in relation to the school director.

A1l teachers should be appointed and annually reappointed
or recommended by the superintendent of instruction, until after
a sufficient probation they are appointed on a tenure during
good behavior and efficiency.

All matters relating to courses of study, text-books, and
examinations should be left to the superintendent end his assis-
tants, constituting a body of professional experts who should
be regarded as alone competent to deal with such matters, and
should be held accountable therefor to the board of _eﬂucation
only in & general way, and not in particuler details.’?

The Committee did not content itself with strong positive recommen-
dations--it also criticized school boards and it did so in very strong
language. It did this by raising the question of vwhat alternative there
was to accepting its recommendations. The answer was that:

It is not in doubt. All who have had any contact with the
subject are familiar with it. It is administretion by boards
or committees, the members of which are not competent to manage
professional matters and develop an expert teaching-force. TYet
they assume, and in most cases honestly, the knowledge of the
most experienced. They override and degrade a superintendent,
when they have the power to do so, until he becomes their mere
factotum. For the sake of harmony and the continuance of his
position he concedes, surrenders, and acquiesces in their acts,
while the continually increasing teaching-force becomes weaker
and weaker and the work poorer and poorer. If he refuses to
do this, they precipitate an open rupture end turn him out of
his position. Then they cloud the issues and shift the respon-
sibility from one to another. There are exceptions, of course, but
they do not change the rule.*3

On the besis of the evidence presented in the preceding section--

evidence from both professional and lay jJournals, this atatement was

42, IBID., pp. 388 - 389.

43. IBID., p. 382 (Italics mine).
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certainly justifiasble-~it described the real world in the schools in
1895. But strategically it was probebly a mistske. What it did was to
antagonize school board members generally and one in particuiar. The
man was William George Bruce, school board member and founder and editor

of the American School Board Journal. He led the fight against the super-

intendents and he was an able,and a powerful adversery--powerful bacsuse
he had a jJournal at his disposal.

William George Bruce was a Milwaukee newspaperman who had been
elected to the school board in that eity. In 1891 he decided there wes
a need for a journal to serve school board members, so he founded one.
Through this journel he informed board members and superintendents about
what was going on around the country on all kinds of educational matters
from the latest ventilating systems to new books on teaching methods.

And through his editorial page he spoke directly to board members and
superintendents, presenting his very definite ideas on how the schools
should be run and who should run them.

Most important in this stery is the fact that he was both the great
advocate and the defender of school boards. It is :;meossibJ.e to estimate
the extent of the influence that Bruce exerted either through his journal
or his other activities,but it had to be considerable. As owner of the
Journsl, Bruce was a shrewd promotor and by 1897 he hed built the circuia-

tion up to 44,000 copies.m‘ Equally important in terms of its influence

44, He featured some solid articles, he inserted much information
which had to be extremely valuable to anyone running & schcol, and he in-

cluded numerous news items-~at times almost gossip items from all over the
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was the fact that the Journal was sold to both school board members and
superintendents. Bruce also extended influence through the state associa-
tion of school boards, which he promoted and helped to organize,and he
published leng*hy reports of the meetings of these organizations in the
Journal."s He was algso the leader in the movement to create the department
of school boards within the National Education Association. This depart-
ment was established in the summer of 1895, and it met for the first time
in 1896. It is significant, I think, that the title of the new organization

was not the Department of School Boards put the Department of School Admin-

istration. And I think that the drive to establish this Depariment was

not unrelated to the attack on school boards in the Draper Report or to the
developments in Cleveland. Bruce mekes clear he is responding to crit-
jcism in his speech launching the new organizat:lon."‘6

Bruce's reaction to the Draper Report was guick ard sharp. The

Report was given at the end of February, 1895. He responded in March with
an editorial entitled "The 'Czar' Movement” in which he accused superin-

tendents of wanting to eliminate school boards. Then in the April edition

country. Finally, and perhaps most important, each issue was filled with
photographs of board members and superintendents. Generally a single town
such as Webb City, Missouri would be featured. He alsc printed the latest
news regarding the hiring and firing of superintendents, and their salary
schedGules in many cities.

45. By 1896 four states had organized school board associations.
These states were Illinois, Wisconsin, Iowa, and Texas.

46, WN.E.A. Proceedings, 1896, p. 970.
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Bruce devoted a dramatic cartoon along with editorial comments to the Re-
port.h7 The setting for the cartoon was the Romen Senate and all of the
characters are dressed in togas. In the foreground there is a man lying
cn the ground with blood flowing from his chest. He is labeled Vox Populi.
Leaning over this person in a grieving manner is another figure. His label
is School Board. In the background, walking away from the scene, are
several men with knives in their hands. They are educators and conspic-
uous among them is Andrew Draper. Also in the background under a statue
is the inscription “Schools Belong to the People.” The title of the cartoon
is "Julfus Caesar 'Educationalized.’" Under the cartoon Bruce reported
that the Draper Report "proposes that the School Boards in cities be re-
duced to a bureau of clerks and the Superintendents elevated to supreme
power. . .and, in fact, become the 'Czars’ cver the American public school
system."ha

In the May edition of the Journsl Bruce reported, in a column entitled
“"Educetional Tyranny,” that he hed received "large numbers of letters
from all parts of the Country' commenting on his attack on the Draper
Report. The majority of them,he said, supported his position opposing the
“"contralization of power in school effairs.” Some of these letters even
came from city superintendents themselves and he quoted at length from
one such letter. The quotation ended with these words: "They (the

educators) desire the Boards of Education to be mere servants, granting

47. The Journal regularly carried one large cartoon in its first

pages.

48. The Americen School Board Jounal, Vol. X, No. L4, p. 1.

PR, e o o ke S~ -y e I et I L I S N i e a4
PR
-

e




105.
thes;e Boerds .only one privelege--that of electing these mighty educators
to supreme control for life, witbh the power to employ teachers and run
the educational machine without 'let or hindrance.' The people will be
zxceedingly unwise to let enything out of their hands thet deéply con-
cerns them."%9 Those words coming from a prominent superintendent must
have pleased school board members,and especially their champion William
Bruce.

I think it is certain that there would have been opposition on the
part of school board members to the Draper Report and to the power move
by superintendents. But the opposition certainly would not have been &s
well organized had it not been for William Bruce. He had a journal and
he used it to lead the counter-attack. In the months that followed the
main battle, he continued to snipe away at Draper and his associates.
accusing them of wanting to eliminate school boards altogether. He charg-
ed them with being power-hungry and undemocratic and he warned the country
of the dangers involved in centralizing the school system. As part of his
strategy he made frequent attacks on the Cleveland school organization,
sometimes attacking its "undemocratic" character and sometimes presenting
"evidence" to show that it was a dismal failure. In his dramatic cartoons
and in his editorials he presented Draper &nd his colleagues as villains
and he probably succeeded in making many superintendents feel very guilty.

For example, in the issue of December, 1895, Bruce devoted another
slashing cartoon and critical comments to the Cleveland Plan and to

Andrew Draper. The title of the cartoon is "The Modern Feast of Herod"

hgo IBID., VO].. x, NO. 5, po 80
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and the scene is a banquet table set in ancient times. There are several
men seated about the table eating and drinking. In the center of the scene
in front of the table is a man carrying the head of Vox Populi in a dowl.
“2c man serving this head of the people up' for the feast is labeled
Andrew Draper. Beneath the cartoon is the caption "The Cleveland Plan,
or the Sacrifice of Sensible School Board Representation.” Under this,
Bruce has Draper say, "We need school boards no longer. A monarchial form
of school govermnment will do. The superintendent alone must rule. Hence-
forth behead all school boards."” And when one of the guests raises &
question about the "good public that must pay,"” Bruce has Draper interrupt
to say, "The public be Vanderbilted! The superintendent can boss the whole
job--the school board is nit."20

In the same issue of the Journal, Bruce devoted a long editorial to
"The Cleveland Plan." After & paragraph in which he described the arrange-

ment, he launched into his criticism:

 The idea which led to the Cleveland plen of school admin-
istration was conceived at a time when the city had a large
and corrupt Board of Education. It was then held by some of the
best citizens of Cleveland that a large evil could be reduced
to a small one, and tust the way to increase the quality and
efficiency of the school board was to reduce the number of its
membership. That looked so simple and would accomplish so much.
Hence, the number was cut down to seven, with a business menager
and an educational manager as the two executive heads. The
latter were invested with arbitrary powers; one in the manage-
ment of the practical business affairs of the school system;
the other in the professional or educational department.

The promoters of this plan Lave, since its inauguration,
announced to the world from time to time that the ideal system
had been found, and in newspaper and magazine articles described
its beauties, and in glittering generalities the ideal relations
between the professional and business factors of that great

50. IBID., Vol. XI, No. 6, p. 1.
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school system were duly emumerated. The world was not to

progress farther. Nothing better could be had. The Clevelsnd

plan embodied all. Judge Draper said so. And that settled it. . .
The Cleveland Schoel plan is a sad reflection upon Cleveland

citizenship. The more equitably its citizens are represented

in its school government the more corrugtion, it must be

assumgd, is aggregated.
One member only in a school board for every fifty thousand

population is a ridiculous jugglery with the principle of
representation and an affront to the sacred rights of citizen-
ship. A centralization of power thus formed cannot result in
the greatest good for the greatest number, more specially in
public school affairs, with which the average citizen desires

to be in closer touch, and in whose management he claims a voice.

51
In his attacke on the Draper Report and in his other frequent state-
ments on the question of the proper role of school boards and superinten-
denta and the proper relationship between the two, Bruce succeeded in
muddying the waters and school administrators have been trying to get
them cleared up ever since. He agreed that the superintendent "should be
recognized as the educational expert” but he was not willing to concede
that the bomrd's function was simply to legislate, it was elso to "admin-
ister."”2 When it came down to the precise duties board members should

have, Bruce, in this pericd at least, was vague, but it is clear that he

intended for them to have educational. duties.53 The result was that the

51. IBID., p. 1O0.

52. N.E.A. Proceedings, 1896, pp. 970-73. To get educators on his side

he argued that if board members were educated about school affairs they
would be more likely to accept the superintendent as an expert.

53. This comes out clearly in his frequent criticisms of the move
toward having small boards instead of large ones. In May of 1896, he
cormented editoriélly on the fact that some members of the Chicago school

hoard had resigned because they did not have the time to do the work.
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distinction between the “legislative" function and the "executive”function
was blurred and spparently, despite decades of effort by school adminis-
trators, it remains blurred. William Brtice was, of course, not the only
person responsible for this development. But he was the lesder. He sent
a1t questionnaires to school board members asking for their views on who
should have what power and he printed many of their replies in the {
Sournel. He also encouraged the discussion of the problem in the state
school board associstion meetings. 4nd the resolution of this prcblem
was cne of his reasons for bringing the national orgenization of school
boards into existence. In their discussions (which Bruce published) leed-
ing board members disagreed and their views renged (as might have beep
expected) from those in favor of having the board hive the superintendent
end letting him run the schools to those who believed the board should hizre

teachers, select textbooks, ete. I found nore of them, however, who advo-

cated doing away with school boards. Even the most liberal took the posi-
tion that the btoard had the final authority which indeed it did and has.

As William Mowry said, "Every one knows how reluctant men are to give up

suthority when once they have secured it, however small or brief it may

be'nSh

The battle between superintendents and school boards was also waged .

Bruce said that "the labors assigned to every member of the board are

exacting and arduous" and because this was so he believed that boards should
be large, perhaps as large as forty in the largest cities. Vol.XI, No.k,p.3.

Sk. Edgucational Review, 1895, Op. Cit., p. 40, (Itslics mine).
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in thousands of school districts all over the country. It was here that
the actual fighting took place and it was here that there were real cas-
nalties. The question about whether the effort to implement the recom-
mendations contained in the Draper Report would not cause some casualties
smng superintendents had been raised in the discussion period fellowing
t.he presentation of the Report. Draper's vesponse to this question was
that it probably would but that & superintendent who was not "strong and
dzcided enough to make the position secure is of smasll conseguence to
anybody.” He urged suverintendents to tske up the fight--to overccme the
"evil-dispcsed perscns and make for righ.teousness."55 This was late in
February, 1895.

In the months that followed,many superintendents took Draper ser-
jously epd carvied the fight ‘o the enemy and in August of 1895 Bruce
"

gave sn account of the battle. Under the title "Deposing Superintendents

he wrote: "We have observed with interest, and in same cases with regret,

the fierce ccntests which have been waged in many school boards this
summer over the retention or dismissal of superintendents. So fiercely
have sume of these contests been waged that the press aand the public have
been wrought to the highest pitch.” EKe reported that superintendents

A. P. Marble of Omahs snd P. W. Search of Los Angeles "and others equally
prominent” had been fired. He noted that the "decapitation of so high a
school official was an unpleasant task wrought with strife and ill-feel-

ing." Then he stated the bald truth sbout the superintendent’s position

in American education: "The superintendent's position is & difficult one.

55. N.E.A. Proceedings, 1895, p. 397.
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He is the ready target for uareasonsble parents, disgruntied teachers and

officious school boerd members. In a vortex of school board quarrels, he

is the first to become crushed."56

There is sbundant evidence that Bruce's description of the job was
an accurate one and that the situastion has not changed. It will be impos-
sible to get the data to tell the story of how much pain and anguish has
been caused to superintendents and their families by these struggles which
have occurred repeatedly down through the years. The ultimate tragedy in
this ccrnection occurred in Marshalltown, Iowa in 1896. C. P. Rogers had

been superintendent there since 187L--twenty-two years--and he had been

praised publicly by the editor of the Journgl of Education, A. E. Winship,

as being one of the best superintendents in the country. Winship had
visited the Marshalltown schools and ke knew Rogers. He described him as

"a most kind and gentle spirit” and as a "progressive educator, devoted

even too exclusively to the interests of his schools." But Rogers had

antagonized a prominent physician in Marshalltown,who finally succeeded
after several failures in getting himself elected to the school board

in 1895 and then to the presidency of the board in 1896. In July of
1896 he was featured and praised by Bruce in his journal for his active
participation in discovering deficiencies in the schools. In Jaﬁuany of
1896 Superintendent Rogers rssigned. During the summer of 1896 he was
uneble to find another job. Early in September he committed suicide.oT

William Bruce's response to this problem was to urge school board

56. American School Board Journal, Vol. XI, Mo. 2, p. 8 - 9, (Italics mine)

57. : Vol. XLIV, No. 11, September 17, 1896, p. 196.
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members to be more magnanimous in carrying out their "sacred trust."
They should never, he said, act out of prejudice or revenge or selfish-
ness.58 In other words, they should behave like gods not men. Incident-
ally, the solutions to the problem suggested by the leaders in school ad-
ministration, especially those safe under tenure in universities, has
been equally unrealistic. One of their suggestions was to have superin-
tendents be Lincoln-type characters.sg

In the years that followed,both educaters and board members continued
to discuss and debats the questions of the proper function of superinten-
dents and school board members and the other matters, such as the size of
school boards, that had been raised by the Draper Committee. As I said,
school board members disagreed smong themselves on everything but the fact
that the schcol board was the final authority. Educators generally backed
the Draper Report and worked to have the superintendent mede all-powerful
on educational policy within the school. Sometimes they sought to do
this by convincing school board members to delegate authority,and at other
times they sought to achieve power through law as Draper and Mowry had
recommended.

As an exzmple of the school board member who believed that the school
beard should have important educational responsibilities, I will cite

Robert L. Yeager of Kansas Citj, Missouri. Yeager was a prominent attorney

58. American .School Board Journal, Vol. XI, No. 2, 1895, p. 9.

59. [FEducational Leadership Progress and Possibilities, The Eleventh

Yearbook of the Department of Superintendence of the N. E. A., (Washing-

ton, 1933), p. 159.

e

g




112.
who had served as a school board member in Kansas City beginning in 18'[83
and four years later he was elected president of the bosrd. In 1896, he
gave one of the major addresses presented to the new Department of School
Administration of the National Educational Association and he was elected
to the vice-presidency of the organization.

In his address entitled "School Boards, What and Why?" Yeager gave
his views cn the ideal school board. He does not mention the Draper Revort
in his speech. It turned out that he was in agreement with some of the
recommendations in that Report and in disagreement with others. He stated
that power to control and direct the schools had to be lodged somewhere
and he said that as a rule this power and authority was vested in school
boards. Having stated this, he did not raise the issue again but devoted
the remainder of his speech to his recommendations. Yeager agreed with
Bruce that service on school boards was a great honor which in turn involved
great responsibility and only the best men should be selected to serve.
What kind of men were best? "We need," he said, "live, active, honest,
and up-to-date business men--men who are abreast of the times. No old
fossils, if you please, or a man with a grievance, or a man with a friend
to reward, or an enemy to punish. No! No! We need and must have broad-
guaged, liberal-minded, cultured and good business men on our boards, if
we sdvance our schools as they should be. "60 This idee of having 'wide
awake" businessmen on bosrds beceme very strong in subsequent years as
the status of the businessman improved in American society. The idea wsas

strongly supported by school administrators down through the years and is

60. N.E.A. Proceedings, 1896, p. 97k.
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part of the folklore of education today. It is related,of coui'se, to the
American concern to have the schools run as economically a&s possible.

Yeager recommended that boards be small, 'say six members for every
two hundred thousand inhabitants, or less, with one member for every
additional fifty thousand." He suggested that board members be elected
from the city at large and not by wards. He believed that the schools
should be completely separate from the rest of city govermment and
completely divorced from the "contaminating influences of politics and

sectarianism.” The need of the hour, he sald, was to have "non-partisan

»

and non-sectarian school hoards.” Then he gave a graphic picture of
the advantages of his business model and the evils of the political board
in the followiqg descripticn:

In the manner of transacting business, permit rc to draw
two pictures. Imagine a large airy room, plainly furnished,
with a long table in the center, with chairs for six members
and the secretary, with plain, ordinary chairs around the sides
of the room. At the table you will see the six partaers, viz.,
members, transacting and disposing of all business in the same
manner and in the same tone of voice as partners in private
business. .No speeches, > loud talking, with an opportunity
for every person to be heard that wishes to come before the
board. Now as to the other picture: City about the same size,
enter with me into the elegant upholstered room with frescoed
sides and ceilings, furnished with elegant rol . _r-top desks
and leather-backed chairs arranged in a semi-circle for some
eighteen or nineteen members, with a throne at one end, upon
wbi-h the president is seated, with a large lobby seated in
opera style, to accommodate some three or four hundred visitors.
Everything is dignified and imposing. You almost feel that you
are in the senate chamber. Directly you will see Mr. Smith a-
rise with dignity and obtain the eye of the president. You hold
your breath, expecting a sensation, but Mr. Smith, who is the
member from the Ninty-ninth ward, is simply moving that the
janitor of the school in his ward be given a new broom, and
then up jumps Mr. Jones to second the motion, and when the
motion is put and declared carried; you hear applause from
the gallery, for the janitor is there with a lobby from his
baliwick and they wish to show that they appreciate the effort.
The janitor has the fifteen cent broom, but time enough has
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beern wasted to buy several dozen brooms. Which board will
transact the most business with the least expense? You may
think it is overdrawn, bui I assure you there is more truth
then poetry in this statement.61

Yeager does not deal directly with the question of who should have
what power but it is clear that he expects the btoard to hire teachers and
to purchase books and supplies. He does this by stating that the board
should act as a vhole in dcing all these things. He mentioned the super-
intendent only in connection with giving advice to his fellow board mem-
bers as to the kind of man to hire for the job. He did this by stating
that intelligence and book learning were not enough; other qualities should
be sought.

Is he possessed of good, strong, old fashioned common sense?

Has he good business qualifications? Is he a man of self-con-

trol and executive ability? Does he eppreciate the value of a

dollar? Wili he, in his oversight and supervision, constantly

bear in mind the cost side? Is he strictly temperate and moral?

To state it differently, he should be, in addition to his intell-

ectual ability, a man self-poised, strong in executive ability,

sparing of speech, a good listener, patient, of positive convie-

tions,; economical and practicgl, and strong on the human nature
gside. Yea, a many-sided man. 2

Yeager was followed to ﬁhe rostrum by William S. Mack, school board
member fram Aurora, Illinois. Mack spoke to his audience of school board
members on "The Relation of a Board to Its Superintendent"” and, using the
‘business analogy urged that the schools be turned over to the educational
experts. "The relation of a board of education to its superintendent,”
he said, "should not differ in theory and in fact from the relation which

the board of directors of an incorporated manufacturing or other commer-

61. IBID., p. 978.

62. IBID., p. 976.
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cial enterprise sustains to its superintendent." The directors of private
corporations, he said, generally knew very little about the technical de-
tails of the imanufacturing process; they hired an expert to do the Job and
school board members should do the same in education. He stated his case

as follows:

Precisely the same thing may be said of the average board
of education as regards actual knowledge of the details of
school work--of subject matter and the sequence and adaptation
of the same, of the relation and sequence of subjects, of meth-
ods of presentation, of proper methods of gcvernment and dis-
cipline when the interests of many are to be considered, and
of many other details which must be taken into account in edu-
cating children under existing public school conditions. The
members of school boards have perhaps a general conception of
what should be accepted for & minimum of result, but as to the
best process to follow to get desired results they have neces-
sarily only the most vague and ill-defined notions.

In both cases the directors with now and then an exception,
have not had the training or the experience which makes them
experte in selecting materials, adapting methods and keeping
in operation without waste or misdirection the various contri-
butory agencies. They are not elected for this purpose in
either case on account of professional or technical qualifi-
cations which they are known, or even supposed to possess.
Their duties are general and relate to such matiers--financial
especially-~-as concern the smooth, efficient and economical
operaticn of the producing factors.

In order however, that those things may be skillfully and
intelligently done, which these boards have neither the time
nor the ability to do themselves, and which neither the stock-
holders in the one case nor the people in the other, expect
them to do, they employ an expert known ag a superintendent.
Such & superintendent, if employed to direct the operations
‘'of a manufacturing plant is chosen only after the directors
have determined his specifie qualifications for manasging the
details incident to the particular line of production in which
they are interested. They take into account his experience,
his technical knowledge and his personality, and having once
settled these metters to their satisfaction place him in charge
of the plant as their responsible executive sgent, with implied
or officially delegated power to manipulate the essential
producing factors--labor, materiasls and processes, or men,
meterials, machines and machinery--in his own way, limited
only by such restrictions as the board of directors, acting
as the responsible financial manegers may elect to impose.

In all successfully managed manufacturing enterprises, lerge

.
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and small, it has come to be considered a recognized principle
that a competent superintendent must be given freedom, without
the risk of interference on the part of the directors, in all
matters relating to his particular kind of supervision; that
otherwise it would not be fair to hold him responsible for
results, to secure which in the surest gnd most econamical way
is the very purpose of his appointment. 3

Mack then dealt at some length on the unfortunate consequences which
occurred in business and industry when this basic principle of hiring
experts, giving them freedom, and holding them responsible was violated.
Private business had learned this lesson but he believed school boards
had not and hed not applied the principle in education. He asked, "if
a responsible exvert is necessary in the one case, should he not be
deemed doubly necessary in the other?" Then,while not mentioning Bruce,
he spoke to the argument he had been using in opposing the Draper Report:

Tt may be urged, we know, and it is often urged, that a
school board's responsibility to the people makes it unwise
to delegate too much power to a superintendent. The objection
would doubtless be well tsken if it pertained to the business
affairs of a school system--but when applied to purely pro-
fessional matters it would be scarcely worth considering were
not too many boards, sincerely or selfishly, influenced by it,
arrogating to themselves a knowledge and a vower of discrim-
ination which even an expert with years of training and exper-
ience would dere to exercise only after due caution and reflec-
tion. An individual is deemed wise who knows his own limita-
tions, and a school board is wise that does not assume a direct
responrsibility which as individuals end as an organized body
jt is in no way fitted to discharge. A school board's respon-
sibility to the people and its obligations to the children of
the pecple require that it take the Jjudgment of its paiéd pro-
fessional executive and advisor on all guestions relating to
the strictly educational affairs of the school. Ctherwise the
term superintendent as applied to him becomes & misnomer. His
functicn is reduced to that of a clerk or messenger. His in-
fluence as an inspirer ard a director of the various school
agencies is minimized to mere nothingness. Still more to be -
deplored, what has promised to become an honoreble and a neces-

63. IBID., p. 981. Remember, this was the argument used by William

Mowry in his Januery, 1895 article.
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sary profession in the economy of 6popular education is deprived
of its dignity and its influence. .

To bolster his case,Mack then cited the testimony by "Dr. Rice" in
the Forum "a few years ago” {that I quoted earlier) to the effect that
wherever Rice had found good schools he had found a highly competent
superintendent (such as L. H. Jones of Indianapolis) who had been given
the freedom and the authority to do the job. {So Rice's influence was
extended as his opinion was presented and endorsed by a prominent leader
in the school board movement to an audience of school board members and
educators. It was extended even further when William Bruce published the

speeches by Yeager and Mack in the American School Board J ournsl.)

What was the alternative to applying this analogy and giving the
superintendent power? In his response to this question,Mack showed that

fie had indeed been greatly influenced by Joseph Rice and that he agreed

with the Draper Committee:

Wherever a different notion of the board's responsibility to
the people and its relation to the superintendent prevails,
wherever a different policy governs, there are almost invari-
ably to be found, in a more or less aggravated form, the vari-
ous evils of which the critics of our public school system
Justly complain--favoritism and politics determining the
eppointment of teachers; the retention of poor and mediocre
teachers who possess neither sympsthy nor professional spirit,
lack of adequate appliances, lack of organic unity in plan and
purpose, and much more that is inevig%‘dle in the absence of a

correlating and vivifying principle.
William Mack believed that the superintendent, not the school board,

should have the power to select, transfer and dismiss teachers, select

64. IBID., pp. 983 - 98kL. .

65. IBID., p. 98L.
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textbooks, and in effect make all educational decisions except the finan-
cial ones. He believed that the board should have the right and privilege
to discuss all of these educational matters but if there was disagreement,
when it came to the point of action the judgment "of the superintendent--
the expert--should prevail.” Mack did not deal with the all-important
question of tenure. le stated that the superintendent should be "held
strietly accountable by the board and the reople for results . . ." The
intent is clear: in education as in business the expert had tc produce
or else.

I don't know whether Joseph Rice was pleased with William Mack's use
of the business analogy to argue his case,but he would certainly have been

pleased by his concluding remarks:

. . . Cur plea is after all a plea for the child. The
public school as an institution of the state exists for him
and for him only. The child had no voice in its creation,
nor has he any voice in its conduct. It is his institution
nevertheless. It is held in trust by the state--by its author-
jzed sgents for him. This implies that the child in the state
has certain rights and that because he is a child he must be
guaranteed these rights through the qualified agents of the
state as provided by law. These agents are local boards of
education. We believe the child is more likely to. be assured
of his rights as a pupil in the public schools if the manage-
ment of professional details is left to professional people.
Until this is recognized es a principle we do not feel that
a board can rightly be said to sustain the proper relation
to its superintendent .66

This address by William Mack had to be an jmportant event in the
struggle by superintendents to gein more control over the schools. Super-,
jntendents certainly must have been pleased. Still, Mack had not dealt

with the question of meking superintendents indeperndent by law as the

66. IBID., pp. 986 - 987.
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Draper Committee had recommended. In the years that followed,Mack's
ideas did eventually prevail in school districts all over the country.
But there was nothing to prevent a school board member from interfering
in the strictly educational province any time he wished to do so.

The public discussion of the problem of polities in education and of
the problems of the superintendency continued in 1896. In June of that
year, at the same time that Yeager and Mack vere speaking before the
National Education Association, an article written by Superintendent lewis

H. Jones of Cleveland was published in the Atlantic Monthly. Jones ignored

the "decapitations" of superintendents which had taken place the previous
year and he ignored William Bruce's charges of "Czarism." What he did
was make a devastating criticism of school board politicians and then

made a strong case for giving the superintendent almost full power. Natur-
aily the Cleveland Plan was held up as a model.

Jores started with the strong criticism of the "unscrupulous poli-
tician" in education which I quoted eariier. Then he wrote about the
need for attracting and keeping sable, well-trained teachers iﬂ the public

schools. How to do this? Here was his answer:

To secure fbr'any community, then, the best graduates of the
colleges and normal schools, and to retain the services of
these persons in the most vital parts of the school system,
some inducement as yet practically untried must be found. A
long stride in this directicn will have been made when pro-
fessionally trmined superintendents shell -have the power to
select teachers, and tc assign them to the grades for which,
all things considered, they are best adapted.

A1l promotions to places of responsibility should in
1ike manner be made by the superintendents,~-alone if in a
small city, together with his assistents if in a eity so
large as to require assistants. Let the deciding power, in
such case, rest with those professionally trained for this
work, and teachers will soon come to recognize the justness
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of the method. . .67
After elaborating on the ways in whicth giving professional experts
{superintendents) power over teachers would improve the situation, he
went into an analysis of the relation between school bqar&s and superin-
tendents--what they had been and what they should dve:

Members of school boards are usually chosen on account of
other reasons then their professional knowledge of school work.
They are manifestly not the competent professional authority
here uadvocated. The crestion of the office of superintendent
is a recognition of the nced of an executive officer who is an
expert in this very work which the members of the board are
unfit, through lack of training, to perform. Having, then,
provided an expert executive officer, it is gbsurd not to allow
him to use his expert knowledge in the highest interest of the
schools; and yet I venture the assertion that in & very lerge
proportion of counties, towns, and cities the superintendent is
a superintendent only in name. In my own judgment, the proper
method is to give to the superintendent (either by statute, or
by the common consent of the school board as the legal authority
and the community as the interested party, preferably the former)
full power to appoint, promote, and discherge teachers, and to
hold him strietly to account for but one thing,~-good schools.
Select a capeble man for superintendent, give him adeguate power,
and require results. The possession of power will make him
conservative; and the concentrstion of power in his hands will
meke it easy to hold him accounteble for results. Appoint the
superintendent for an indefinite period, but be sure to reserve
a means of getting rid of him for incompetence or melfeasance
in office. Of course it is plain thet since the superintendent
is the highest expert in the system, he must be immediately respon-
sible to a non-professional body, the school boerd or the school
committee. This must be frankly admitted as a defect. But it
‘may as well be admitted Purther that, with our present democratic
tendencies, there must scmewhere be accountability to the people;
and the work of e superintendent is of a kind that can be better
explained and better made to appeasl to the non-professional mind
than the work of the teacher. It is clear to my mind that by
this means the effect of non-professional Judgment is reduced to
its minimum; and while the system will for a while doubtless
result in frequent dismissals of superintendents, it will not
in 31l these cases result in the disorganization of the corps
of teachers,-~certainly not if the same power be immediately

67. Op. Cit., "The Politician and the Schools”, p. 81l.
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conferred upon the new head officer. Indeed, if the superin-
tendent had the power herein advocated, he could soon develop

a system of schools which should go far toward preverting his
discharge for any excert the gravest reasons. In any event,

it seems necessary to reguire the superintendant to be the
instrument in securing for teachers a reasoneble tenure of
office, evan though he be occasionally offera=d up on the altar
&s a vicarious sufferer for the more fortunzte members of the
force. The conditions here explained gre in practical operation
in many places, notably in the two cities of Indianapolis and
Cleveland, in one of which the superintendent, by sufferance of
the zchool board and Ly the glad consent of the people, exercises
every function here described, while in the other such power is
conferred upon him by statute. 69

Jones then devotes a couple of pages to reviewing the unfortunate
situetion which G. Stanley Hall had reported earlier in the Atlantic
Monthly. Then he devoted the rest of his article to shoﬁing how these-
conditions had been avoided or corrected in Indianapolis and Cleveland.
First he describes the situation in Indianapolis where he had been a
teacher for ten years and then superintendent from 188% to 189k.

Indianapolis and Cleveland have each a system of schools
in which the teachinz corps is fairly removed from the influence
of politics, and professional conditions control, in the main,
the tenure of office of the teachers. But the two instances
-differ widely as to the methods by which this result has been
brought about.

The Indianapolis school system was founded and developed
by educational experts, with relatively little assistance from
the community. Whatever variations in detail have been brought
into the work by the successive superintendents, one uniform
policy has obtained in this respect. Whatever mistakes have
been made have been mistekes incident to educational work, and
not in genersl to outside interference. Whatever excellencies
have been wrought out--and they have been many--have been pa-
tiently wrought through intelligent and conscientious leadership
and a faithful, loyal, and thoroughly trained corps of teachers.
The distinguishing feeture has been the fact that superinten-~
dents, supervisors, and teachers have, in their professional
cepacity, held the respect and confidence of the community to
such an extent as to preclude in the public mind any tolerance

68. IBID., pp. 812 & 813.
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of non-professional interference in the tenure of office. . .
The foundetion for this condition was laid in the very orgen-
jzation of the schools. The man first elected to the superin-
tendency, and charged with the permanent organization of a city
school system, made it clear as a cardinal principle of acgion
thet he was to be regarded as an educational expert; . . . 9

The work of this first superintendent was carried on by his successor,
said Jones, who not only fought off political influence but he was a much
better teacher of teachers. The third Indisnepolis superintendent again
experienced some attempts et political interference and Jones refers to
this and describes how and why the attempts were beaten off:

There was manifested ebout this time some inclinetion among
members of the board to assume the rights guaranteed then by
law of controlling appointments of teachers in their districts,
rather then to obey the unwritten law which had generally
obtained of affirming the judgment of the superintendent.

But the movement was more or less condemned by the genersal
public, and was looked upon with great disfavor by the teach-
ers of the city; alwasys excepting the 1imited few who pre-
ferred to secure and retain their positions and stauding by
wheedling the members of the school board rether than by
rendering accepteble service in their profession. There was
more or less feeling of uncertainty during the eerly part of
this administration, but things grew better as time went on;
and the six years of his work must be reckoned a period of
great general progress in the schools. . . The important
principle announced by the founders of the system , that
educationsl matters should be Judged end decided by educa-
tional experts, though often temporarily overridéden, had

on the whole been fairly sustained.

Then Jones describes his own experience &t Indienepolis in a description
which provides one of the most forthright end veluable pieces of evidence
concerning the problems of the superintendent of schools that I have seen:

Tt was at this juncture thet I succeeded to the superin-
tendency of the schools in Indianepolis. I was familiar with

69. IBID., pp. 815 & 816.

70. IBID., p. 817.
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all the struggles by which they had risen to their enviable
position; and I felt that if a further advance was to be made,
it must be through a still more pronounced and vigorous policy.
Giants in the educational world haed preceded me, and if I were
to survey the field with accurate view I must stand on their
shoulders. I had studied the situation carefully for ten
years, from & position I was sble to see with a truer vision.

T assumed at once all the rights that had been claimed by my
predecessors in reference to the educational side of the system,
and extended them in some directions. I believed that it was
my right as well as my duty, in the new office, to eppoint,
promote, transfer, or discharge teachers as the case demanded,
reporting my ection to the board for legesl confirmation. I
consulted freely with the various committees of the board;

but whenever questions as to teachers and courses of study
arose, I as3umed that members of the board would not think of
deciding questions concerning which they could not have the
knowledge, but that, as an educational expert and the executive
officer of the board, it was part of my official duty to attend
to all matters requiring definite professional knowledge. I
said but little in public sbout my plans, but I took occesion
to explain my ideals quite in detail to individual members of the
board whenever onportunity offered. Some were already in sccord
with my views; others became so upon explanation; while a few
members were anxious to resvme the spoils or patronage system
to which they had been accustomed in politics. During the first
few vears of my edministration the close of each school year
brought with it the inevitable struggle; and many times I was
threatened with failure of reelection unless I would become
subservient to individusl members in the matter of zppoint-
ments, assignments, promotions, and discharge of {.eschers. My
invariable reply was that while I was allowed to continue in
office my authority must be commensurate with my responsibility.
I think it was chiefly & wholesome fear of public opinion that
made these politicians yield rather than press the matter to

an open rupture.il

This couragecus policy regarding his autchority engbled him to wogk directly
with his teachers,and the result he claimed was e condition of high morale
and effective teaching--a situation which Joseph Rice verified in his
report on the Indianepolis schools. Joﬁes then pressed his case with this
forcible statement:

No cther principle ever striven for in the schools of Indianspolis
did sc much good as that one did, namely, the principle of rrac-

71. IBID., pp. 817 - 818.
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tically removing the entire control of the teaching force from
the hands of the members of the school boerd, and placing the
tenure of the teachers upon & professional merit basis. All
other reforms ever made there were small s compared with this
one, since this was at the base of all the others.!

Jones finished his account of the developments in Indianapolis by
stating that what had been achieved had been achieved largely through
tremendous effort on the part of the professional staff--the public had
been passive if not apathetic. Furthermore, he pointed out that what
had been dome in keeping politicians out of the schools had depended
entirely on the skill and courage of the surerintendent and his staff and
couid be undone all too easily. So he urged the people of_Indianapolis
to séek legisletion which would put the protection of the law behind the
professional staff.73

Then he turned to Cleveland where he said the people had been alive
to the interests of public education. Cleveland, in the early years, he
said, had been csettled by New Englanders who believed in education and
a bright beginning had been mede. However, as time went on "politicians"
sought and acquired ﬁlaces on the school boerd and began to urdermine the
schools tarough political appointments to the teaching staff. Finally, the
people of Cleveland roused themselves and led by a few leaders from both
perties "secured from the State radical legislation, overthrowing entirely

the political influences which had prostituted the public schools to

partisan ends."7h The result was the passage of the Reorganization Act

72. IBID., p. 818.
73. IBID., p. 819.

Th.  IBID., p. 820.
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of 1892 which he said was "the most édvanced school legislation now upon
the statute books of any city or state irn this country."75 He described
the arrangement and its operation as follows:

Its central principle is that of fixing definitely the resnon-
sibility for good schools upon certain officials, and guarantee-
ing to them authority commersurate with their responsibilities.
Almost equally fundamental is the idea thet the educational wcrk
shall be done by professionally *rained persons. members of the
school board having no direct funchion or part in the appoint-
ment, promction, or dischsrge of teachers.

The Act itself is very brief. It provides for a school
council at large, each for a term of two yeers. The functions
of this body are purely legislative; such as fixing saleries of
teachers, determining upon location of schoolhouses, purchasing
grounds, adonting textbooks. The law provides further for an
executive officer known as the school director, upon whom is
placed the responsibility of conducting the executive phases
of the tusiness side of the school work. He and the school
council constitute the board of education. He appoints the
necessary employees in his department, builds the schoclhcuses,
directs Janitors in the care of buildings, supplies fuel and
necessary appliances and apparatus, and acts generally as

" business agent of the board of education. The law also invests
him with the power, and imposes upon him the duty, to sppoint a
superintendent of instruction, should a vacancy occur in thsat
office; and he holds by statute the right to remove such officer,
'for sufficient cause,' at any time. But it is in its provisions
with reference to the powers and duties of the superintendent
of instruction that the law is most radical and progressive.

This officer is clothed by statute with the power to appoint,
assign, promote, transfer, or discharge teachers without inter-
ference in any particular from either the director or school coun~
cil, except that he must receive direction from the latter as
to the number of teachers he may employ and the compensation
which may be paid them. The superintendent is held directly
responcible for good schools, and for this reason he has com-
plete control of the teaching force. It is an instance of
vast responsibility and adequate authority. While superinten-
dent of the Indianapolis schools I exercised practically every
function which I now perform in the Cleveland schools, but
there it was by sufference gf the school board, while here it
is by sanction of the law.”t

75. IBID.

76. IBID., p. 820.
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The Plan had been in operation four years and Jones claimed that the system
had proved itself. The first superintendent (Jones does not mention
Andrew Draper's name) selected a competent core of superyisors who worked
closely with the teachers, promotion was based on merit ard the result,
he seid, was:

. . .8 great incresse in the generel efficiency of ‘the teaching
force, a development of & professional tendency and spirit among
the teachers, 2n increased interest.in »rofessionel study, and

a marked general improvement in the morsle of the entire body.
The fierce compnetition for promotion has been reduced tc hon-
orable effort for deserved recognition. Applicants for positions
in the corps present to the superintendent evidences of their -
professional fitress, and rarely urge unworthy reasons. There
have not been wanting teachers whc have been greatly dissatisfied
with the rulings of the superintendent's department, but the ’
number has been smell relatively.

However, ﬁespite the Reorganization Act and despite the successful oper-
arion, Jones indicated thet the efforts o pcliticians had not been com-
pletely eliminated. He jindicated this but he was optimistic about'
Cleveland (his optimistism was not warranted as we chall see) as this
paséage from the article indicates.

But the politician feels reelly nezlected. Like Othello,
his occupetion is gone. Like Othello, further., he contempiates
murder. However, the people are wide-awake, and will not ellow
the schools to pass back into the hands of the partisen politic-
ian. In the election which was recently held, the people elected
to a third term as school director the man who has so wisely and
creditably administered that office since the law was enacted.
His campaign, both in the ancmination by his own party and in
the genersl election, was based squerely upon the theery of
efficiency in the office as the test, without reference to
political relations and metheds. Other good men made the can-~
vass for the nominstion, but they could pleed only that, since
it was & political office, it was time to pass it around. The
people did not think so. They elected the present.director by
a majority six times as great as that by which he was first

7. IBID., p. 821.
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elected to the same office. Notice has thuz been ziven that

tke public schocle of Cleveland are not in the future to be

considered as subject to the damning influences of partisan

politics. It is a great achievement in the interests of pudlic

education when so practical a step has been ta%en in a matter

of such vitai_interest to the public schools.T

I will return to the Cleveland story in the next section of this re-
port. Here I want to present the evidence which indicetes that changes
were teking place (although the change was sometimes erratic) in American
educationyand that these changes were generally in the direction of
eliminating the worst features of politicel interference in the schools,
and in the direction of giving superintendents more power. In this
development,, schoolmen did their psrt through writing, e.g., the Jones and

Hall articles in the Atlantic Monthly, but they were aided too by the city

reform movement which featured the progressive movement especially after
1900.

I should include additional evidence of the part educators played
in bringing about change. In 1898, the Atlantic Monthly featured another
article by schoolmen. This one followed the pattern of one of the earlier
articles and was entitled "Confessions of Three School Superintendents."
I used some of the material from this article earlier in showing the
extent of political interference in the public schools. The first two
superintendents who wrote devoted most c¢t' their attez;tion to reporting
a sad tale of political influence in the selection and promotion of teach-
ers, and in the selection of textbooks, and also of the great Jrulnerability
of superintendents. In this connection the first superintendent stated

flatly that "the superintendent is less secure in his position than the

78. IBID., p. 821.
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humblest teacher."T9

| The third superirtendent who identified himself as having served in
two large cities also reperted that conditions on school boards were
pretty' bad. He described the situation in the first city in which he

served as follows: .

Ir this city the board consisted of fifty-twoc members,--
four from each of thirteen wards. Since I left it, enough wards
have been created tc make the membership of tre board sixty-
four. The members were nominated and elected by wards, each
ward voting only for its own representatives. The meetings of
the board suggested meetings of the state legislature, and
there were the caucusing, the ‘log-rolling,' and the partisan-~
ship of a political convention whenever questions of importance
ceme up. There was & sprinkling of intelligent men., enouvgh to

" constitute an efficient board; the rest of the members were men
whko could not speak grammatically, and some of them were known
in the cammunity as men of low morals, who were not fit to come
in contact either with women teachers or with children in the
schools. I remember that one night at eleven o'clock I saw the .
president of the board leaning against a tree at the curbstone,
so intoxicated that a fellow member of the board, who happened
to be with him, had to lead him home. This was not an unusual
occurrence; he was known as & very dissipated man at the time
he was elected president. He had the support of a majority of
the members until his conduct in the meetings of the board bzacame
a public scandal. The low moral tone of the board was felt
throughout the schools. Teachers depended on favoritism and
political 'pulls,' instead of on merit, for promotion, and some
were kept in their positions who were not only incompetent, but
also of objectionable character. The principal of one of the
high schools was known to be untruthful, absolutely untrust-
worthy in money matters, and an unprincipled mar generally; yet .
he had _the support of a majority of tkz board for a number of
years. ;

However, unlike the first two superintendents the third one devoted the
last half of his statement to the changes that were needed in city school

administration. This statement is both interesting and important. It

-t hd

79. Vol. 82, p. 6u6.

80. IBID., p. 650.
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is interesting because its six major points correspond closely to the
recommendations of the Draper Report. It iec important because since it

was published in the Atlantic Monthly it reached the lay public and ‘probably .

the most intelligent part of that public. The excerpts I include érovide
edditionql evidence of the conditions in city schools and they indicate
what changes the -radical group of schoolmen wanted. This part of the
article could have been written by Lewis Jones or by Andrew Dréaper. ‘l’he.f
changes which were needed and wonld have to be brought about, he said,
through legislation ("a reform cannot be brought about by moral force
alone") were in part as follows:

In the firs? place, the size of schosl boards must be
reduced. The number should rarely exceed one member for
every ten thousand of population, except in very small cities.
In the large cities the number should be made considerably
less than this. Such reduction in numbers will be made poss-
ible, however, only by reducing the work now done gratuitously
by members, and giving it into the hands of paid expert agents
who are to work under the general supervision of the board.

At present, members of school boards are obliged to spend a
very considerable portion of their time in attending to details
which can be managed much more efficiently by paid experts.
Business men of unusual ability, and of large business inter-
ests of their own to look after, cannot afford to accept
positions on a school board under existing conditions. The
only way to secure the services of such men is to relieve the
boards of official deteils, and to require of them only the
direction of the genzral policy and work of the schools.

In the second place, all ward representations in school
boards should te abolished. Every member should be a 'member
at large' znd should represent the whole city. When members
are elected bty wards, the local ward politician dictates the
election. . . ) )

There is no one method of selecting a school board that
is best for all cities. In same cities the local conditioms
are such that appointment by the mayor is the best method; in
others, like Philadelphia, appointment by the Judges of the
courts seems to be fairly satisfactory. In the majority of
cities, howvever, clection by popular ballot is urndoubtedly
the best method. _

In the third place, there should be an entire separation
between the educational part and the businese part of the
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administration of the public school system in our lerge cities.
There should be an agent for the business depsrtment and z
superintendent of instruction for the educational department,
each of whom should be directly responsible to the board.

In the fourth place, the educationsl department should be
intrusted more largely than it haes been to the superintendent
of instruction. I fail to zee a good reason why there should
be a committee of the board called 'Committee on Course of
Study.' The naking of a course of study is the work of an
educational expert. The more intelligent a school committée,
the more the members shrink from such a responsibility. TYet
in some of our larger cities the superintendent is barely
consulted when the course of study is to be revised. I see
little occasion, also, for a committee on textbooks. Text-~
books should be selected by the superintendent after free
consultation with the teachers who are to use then.

There must be more concentration of responsibility, sund
consequently of authority, in the administration of school

-affairs. There is probably no other public officiasl, of equal

ability, intelligence, and character, who has so little real
legal authority as a superintendent of schools. The mayor of
a city, as a rule, has no more ability, and ususally hes less
education, than the superintendent of schools, and yet he hes
very much more authority. Likewise the judges of our courts,
with a life tenure, have immensely more power then men who are
their equals and are engeged in superintending public schools.
'One man power' becomes dangerous only when it is not linked
with 'one man responsibility.

In the fifth place, where the school voard is elected
directly by the people, and is therePfore directly responsible to
the people, it ought to be financially independent of the rest
of the city government. It ought to have charge not only of -
the schools and the teachers, but elso of the schoolhouses and
the janitors. The city council ought to have no authority to
determine how muck money is to be spent on schools and school
buildings. This is the only solution c¢f the embarrassirig problem
of securing ufficient school room for the school population of
our large civ.es. Cities like New York, Philadelphia, Buffalo,
and Chicago Tail to build schoolhouszes fast enough to keep pace
with the growthk of population, not because they cannot afford
it or because the taxpayers are unwilling to be taxed more
heavily for such & purpose, but because the politicians in the
city government want the money for other purposes.

In the sixth place, I wish there might be an ordinance
in every city providing that any person who has been a member
of the school board shall be ineligible to sny other city office
for two or three years after his term of office on the school
board expires. In this way, political favors done while on the
school board could not at once be returned in some other form,
and a position on the school board could not be made so directly
as at present s stepping-stone into some 'higher' municipal
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office. There are no docbt legai, and in some states possibly

constitutional difficulties in the way of enacting such an

ordin?.nce, but it would go fer gg’:ard elimirating ambiticus

politicians from school boards.

Educato;'s continued to writ-e about and to discuss the organization
ané administration of city schools, and there is no question but that they
produced a reaction in the country. In 1900, Andrew Draper wrote the
chapter on educational organization erd administration in the volume
edited by Nicholas Murray Butler and prepared for the Paris Exposition.

In it Draper iﬁcluded the recormendation of his 1895 sub-committee of the
Committee of Fifteen. Then he testified to the extent to which those
reéonnnendations were’be:lng adopted. They .had made "much }{et;.dway" , he said;
and he added, "there is not a city of any importance in t!l_xe country in
vhich they are not under discussion, and there are few in which some of
them-have not been adopted and put in cperation."82 -

There is additional evidence that the drive for power which the
leaders in educational administration launched in 1890 was paying dividends

toward the end of the decade. For ome thing, the continuous public

discussion led, in part at least, by the Atlantic Monthly had stirred
- legislators to action. Here is Aaron Gove, well known and highly success-
ful superintendent of the Denver school, speaking befere the Department
of Superintendence meeting of the National Education Association in
Chicago in February of 1900:
Without question the greatest problem todey is how best

to administer the public-school interests of a city. The same
problem in a field but little different confronts the student

81. IBID., pp. 652 & 653.

g

82. N. M. Butler, Editor, Monograph on Education in the United States,

{Washington, D. C., 1900), p. 16.

Q
ERIC




132.

-

of munjcipal-government. . .

The history of the last two years or more leaves no doubt

'of the interest and even anxiety of the American community as

to the direction of public schools. From our great metropolis

down thru the secondary cities is found en agitation, an unrest,

as to the conduct of this quasi-public corporation. Chicago,

Detroit, and Indianapolis had their 'innings' before their

respective legislatures last year, with different results. New

York had set the pace the preceding winter, with a result that

is believed to be an advance in efficiency. The legisletures

at Lansing and at Springfield looked with disfavor upon carg-

fully prepared bills for the schools of their chief citiles. 3
So the strenuous efforts of men such as Rice snd Draper and Jones and
White had borne fruit--the problem of city school organimation and admin-
istration was being discussed and action was being taken. What was the
result? What changes were being made? The evidence indicates that
schools were being removed from partisan politics and superintendents were
gradually being given the power to hire and fire teachers, to.control the
course of study, and to select textbooks.

Writing in January of 1898, Charles F. Thwing, Harvard graduate and
President of Western Reserve University, provides interesting data. In
the first place the title of the article is (referring to the
superintendency) "A New Profession.” In the article, Thwing stressed the
importance of the job and devoted much of his attention to the qualities
(which turn out to be God-like) that the superintendent of schools needed.
But he also reported on the power situation. "The power that is vested
in the superintendent" he said, "is very great.” To bolster this state-

ment,he reported on the results of a "circular letter" which had been sent

to 150 superintendents in Massachusetts. The results indicated that 85

83. "The Trail of the City Superintendent", NEA Proceedings, 1900,

p. 219.
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percent of those who responded had "practically full power over the
course of study and over the methods of teaching." They also indicated
that about T5 percent controlled the eppointment of teachers. He added
that "others whose power is not absolute are yet given great influence.
On the whole, no such power is vested in any officer of education as is
vested in the superintendent of schools."eh Later in the article he stated,
"the present drift in American education is away from democratic toward
monarchial control. Absolute power is becoming lodged in the superinten-
dent."85 Perhaps Thwing was overly influenced by the apparent success of
the Cleveland Plan. Remember Wes£ern Reserve was and is in Cleveland and
in 1898, lewis Jones seemed to be in éomplete control of the schools.

Even with this optimisiic view (which is, of course, partly a pre-
diction of things to com:) of the increasing power of the superintendency,
Thwing had to admit that there were problems in public education in 1898:

The superintendent is usually appointed by & board which

is elected by the voters of the town or the city. It is at
this precise point that we touch a sore spot in our educational
system. This board is not usually composed of men specially

" fitted to deal with educational questions. They are ccmmonly
selected on other than educational grounds. Political and partisan
reasons often enter strongly into their election. They, in turn,
not infrequently feel justified in using their office, not in
serving the people, but in serving partisan ends. It is indeed
a blessed fortune when a good superintendent is supported by
s school board that is so wise as to know that it knows little,
and therefore commits all educational questions to him. For
superintendents have often told me of the endeavors of school
boards to run the schools as they would run a sardine factory:
cheap wages for service, a lack of discrimination in the choice
of teachers, and a willingness to imperil children's lives to
save a charge for plumbing. This weakness in our educational

84, Educational Review, Vol: 15, p. 27.

85. IBID., p. 33.

L s ——— e A e g e+ k5 P i e R - [ N T L P P PR




131.' e

system, shown in the failure to adjust mesns to ends, is ore
. of those large gonditions with which the superintendent is to
desl properly.8

This "sore spo " was the system that educators had beer complaining
about since the tire of Horace Mann. Thwing‘s.sslution to the probleﬁ-
was not, however, and interestingly enough,yto érovide the superintendent
with legal protection as in Clevelands rather he suggested that the
superintendent manipulate and control the gituation through his cwﬁ diplo-
macy. “The cordition" he said, "calls for a policy agressive,-yet not tco
sgreesive; for diplomacy without duplicity",etc.87 This was the glterna-
tive fo legal power. It assumed or granted that the school board and the
community had the real powér (which it did mnd does) it that the super-
intendent could gain it and hold it by skillful hendling of the situation.
This was the solution suggested by conservative Amron Gove {as will be
shown shortly) and it has been asccepted and advocated by the overwhelming
mejority of the leaders in schcol administration ever since.

Additional evidence that superintendents were indeed gaining more
poweq,and.that some of the other recommendations of the Draper Committee
were being adopted,were presented in & speech to the N.E.A. in 1899, by
the "grand old man" of the profession, Emerson E. white.88 White had been
President of Purdue University {1876-1883) and then superintendent of

schools in Cincinnati, Chio. White stated that "superintendents have

86. IBID., pp. 2T & 28.
87. IBID., p. 28.
88. This is the way White was described by A.E. Winship, editor of

the Journal of Education, (Boston) Vol. XLIV, No. 12, September, 1896.
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been increasingly regarded as the official advisors of the board and

their recommendations have received more and more consideration." But

this was not alls in several instances, he said, “another important ad-
vance” had been effected "to-wit, the giving to the superintendent of the
"initiative in the selection and appointment of teachers, the revision of
the course of study, the choice of teaching appliances, etc. In several
instances this‘ "initiative has be:en conferred by statute, and in two or
three large cit':ies the superintendent's authority in some of these execu-
tive matters is not limited to the initiative, but is final - the last
stage now reached in the evolution of the office of superintendent of
schools."®9 White also reported that the idea of separating the legis-
lative from the executive.and of separating the executive into the bus-
iness and the pedegogic function with a person in charge of each,were

also making progress. He reminded his audience that he had actually recom-
mended these steps, plus the notion of having the superintendent of instruc-
tion vested by law with the appointment and assigmment of teachers,to the
National Council of the N.E.A. in 1890. His position, he said, was
criticized at the time as "too radical” but he added, "the principle has
since been embodied in the school laws of several cities."90

I have two other important pieces of evidence which throw light on

the extent of change in educational administration. The first is more

specific and it is contained in an article in the Educationel Review in

September of 1901. The author, John T. Prince, was a welleknown New England

89. N.E.A. Proceedings, p. 316.

90. IBID., p. 317.
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educator who had been educated at Harvard and {for his graduate work) at
the University of Leipsic. The article itself was a brief history on the
"evolution" of school supervision in Massachusetts. The story was a
familiar one--the goverrment and management (with some variations) of
public schools by lay conmittees. But John Prince was optimistic about
the present and the future. There vwere, he said, some "vestiges remain-
ing in modern practice of these archaic remains"” but more and more the
schools were being run by professional experts. To bolster his case Prince
produced in tabular form the results of a questionnaire which had been sent
to superintendents in two hundred and thirty-three cities and towns in
Massachusetts.9t I have reproduced the table with its results on the
following page. Prince was enthusiastic about the results pointing to the
large amount of control superintendents exercised over the course of study
and the proamotion of pupils. He could have pointed to the negative side
vhere only twenty-one of these men had full control over the appointment
of teachers and only fifteen had full power to dismiss teachers. Prince
vas optimistic about the future,too. Massachusett;, at least, would be
marchipg onward and upward. Intelligence and reason would prevail. In
his prediction of things to come, it will be clear that he is teking a
middle stance between Aaron Gove and William Bruce on the one side, and
Andrew Draper, Lewis H. Jones, and Emerson White on the other. In the
passage which I include it will be noted that the superintendent will
take the initiative in the selection of teachers and the choice- of teach-

erg--the two hottest'issues, go far as patronage was concerned. But note,

91. "The Evolution of School Supervision", . Vol. XXII, p. 155.
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TABLE SHOWING THE DUTIES PERFORMED BY SUPERINTENDENTS OF SCHOOLS IN TWO
HUNDRED AND THIRTY-THREE CITIES AND TOWNS OF MASSACHUSETTS, AND THE

DEGREE OF AUTHORITY EXERCISED.

Number of towns in which certain
degrees of authority are exer-
cised by superintendents.
Duties 5 5
o o
&4
@ e/ s ~ g (=]
5 k4 > 3 g
2 | < S| & |5
1. Selection of text-books . . . . . 8 85 LYy 92 I
2. Selection of reference books. . . 9 88 38 93 5
3. Selection of apparatus. . . . . . é 81 35 | 103 . 8
k. Making of course of studies . . . 3 3 21 | 164 L
5. Nomination or certification of i .
teachers . . « ¢« ¢« ¢ « & 19 67 40 95 12
6. Appointment of teachers . . . . . ks 89 60| 21_ | 18
7. Suspension of teachers. . . . . . b1 |10k 56 | 16 -] i6
8. Dismissal of teachers . . . . . . 48 {102 61 | 15 7
9. Inspection and direction of
teachers' work « « « « . . .o 3 8 { 218 b
10. Calling and conducting teach-
ers' meetings. . . . . . . . .o 2 2 | 224 5"
11. Prometion of pupils . . . . . . . Y 16 19 | 187 7
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too, that Prince’s system depends upon each side trusting each other, &n
arrangement William Mowry and others thought woulda't work. Here is the
essence of john Prince's rosy predictiorn of things to come:

Following the best practice of “he past, we shall expect
to find in the supervision of the future a unity of service and
at the same time a well-defined iine of separation between the
duties of the general supervisory board on the one hand and
those of the expert supsrvisory force on the other. The school
committee as a board will have general charge of the schools , 8l
matters of detail being left to executise officers who will be
held responsible for results to the gene:al board. In all mat-
ters relating directly to the work of the schools the superin-
tendent wilZ take the initiative, and in some of these matters
he will heve full power. He will take the initistive in the
selection cf teachers and choice of text-bocks, and he will
heve full power in the making of courses of study, in the placing
of pupils in school, and in the direction of the teschers' work.
The school-attendance officers and directors of hygiene will be
vader his direeticn, and such other executive officers as have
%0 do directly with the work of the schools.

In cities and large towns there will be a business agent
who will attend to all matters of buildings and supplies other
than school equipment. In towns where such an agent cannot be
exclusively employed, the work will be delegated to such per-
sons as can perform the service most effectively and economic-
ally.

When the respective duties of the school committee and
its superintendent are determined, and both parties trust each
other, there will be no need of any intermediary agencies, of
district coonmittees, committees on text-books and supplies, and
on nomination of teachers. These mesting-places of Jobbery and
trades will exist only in memory of the time when the people
permitted their schools to become a prey to political ambition
and selfish greed. The school board of the future will act as
a whole in all matters of business, and as a whole will meet such
recommendations of the superintendent, relating to educational
questions, as need its action.

In large places some supervisory duties will be delegated
to assistant superintendents, prineipsls of schools, and, in
rare case, to special teachers. But, in any case, there will
be but one superintendent, who alone will be held responsibie.
to the board, and who, therefore, must see to it that all
superviscry agencies under him are in full accord with his
policy.

As has been intimated, the functions here outlined are
confidently regarded as belonging to the school supervision
of the future because they are the logical outcome of past
and present tendencies. With equal confidence, and for the
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same reason, they may be expected to be universally adopted
thruout the State by such legislation as will make them
ccmpulsory.92

The other major piece of evidence which indicates how far superin-
tendents had progressed is contained in one of the first, and one of the
best books on educational administration published in the United States.
Its authors were Samuel T. Dutton ard David Snedden. Dutton was identi-
fied earlier as the superintendent of what was one of the best school
systeme in the country at Brookline, Massachusetts. At the time this book
was published (1908) he was Professor of Educational Administration at
Teachers College, Columbia University. Snedden, much younger than Dutton,
vwas g Stanford graduate who tcok his A.M. (1901) and Ph.D. (1907) from
Teachers College, Columdbia. He had been a superintendent in California
and then an assistant professor on Cubberley's staff at Stanford. So both
men qualify as excellent witnesses regarding the situation in educational
administration in the United States at the turn of the century. Here is
their judgment concerning the power of the superintendent.

« « It cannot be said that as yet there has been in any large

number of towns and cities a clear separation of legislative

and executive functions. While this step has been taken in
some cities, in the larger number of instances we find boards
of education not only legislating but still undertaking through
camittees or individually to manage much of the business
connected with the schools, both educational and material. In
other words, we find throughout the country every possible
grade of power and opportunity granted to the Superintendent.
He is seen as a mere clerk or servant of the board, simply
carrying out directions as given by them, or we find him
possessing almost autocratic powers and acting quite indepen-
dently of the board. Between these extremes we can observe

every kind of practice imeginable; but the trend is so
strongly in favor of giving by statute large powers to the

©5. 1IBID.. pp. 157 - 159, (Italics mine).
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Superintendent in all educational metters that we prefer to

consider his functions as related to the more ideal situation

vhich we believe will scon prevail throughout the country.93

So what was the ouicome of the fight to control policy in public edu-
cation? By 1900 the verdict was almost in eud the pattern of administra-
tion, including the nature and power of the superintendency, which was to
prevail in the twentieth century, vas set. The evidence is clear. Most
of the objectives which the leaders in educational edministration had
fought for since 1890 had been achieved. With each year that passed,
changes were made in the direction of implementing most of the recommen-
dations made by the Draper Committee. Schools _v_r__g}_'g_ largely removed from
partisan politics. School boards were reduced in size. Superintendents
vere gradually given the power to hire teachers, and select textbooks, and
control the educational program generally. But two of the basic recom-
mendations were not put into effect. One was the idea of separating the
business and instructional aspects of the superintendency. Superintendent
Frank Spaulding of Newton, Mass. led the attack against this separation
after 1910 for reasons I have given in my recent 'book.9l' The other major
reconmendation not achieved was that of making the superintendent indepen-
dent, and this development proved to be a major factor in influencing the
nature of the American public school system in the twentieth qentury.

The fact was that no amount of legal action granting authority to the

superintendent or defining his function or the board's could change the

93. The Administretion of Public Education in the U.S. s P. 230.

9%. Education ané the Cult of Efficiency, (University of Chicago Press,

1962), pp. 188 ~ 196.
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basic element in the power structure. So long as the school board re-

tained, as it did, the power of appointment and disnisssl of the super-

intendent,he could not be independent. Furthermore, because board mem-

bers were elected by citizens in the loecal districts, the superintendent
was not independent of the community. These factors, plus the inadequate
financial arrangements we have had which have produced a situation of chronic
financial crisis, plus the immense difficulty of educating all the children
"to the limit of their abilities" in a mass industrisl society, have turned
the superintendent's job into what ome superintendent, writing anonymous-
ly in 1916, described as "the most hezardous Job known to insurance
actuaries,"9% and vhat a praninent layman, writing in 1955, deseribed as
"the most harassing and ulcer producing Job in publiec ife."96

The failure to achieve "independence" by superintendents wes one
important outcome of the battle of 1895. The superintendent has gained
great powers vis-&-vis the teachers snd the children, but he is in a wvul-
nerable position in regard to the school board and the ccnmunity. The
forme: condition is partly responsible for the present unrest among teach-

erg,and the latter condition has shaped and feshioned the Job and the men

who have neld it. The jJob has rewsrded cautious, conservative individuals

who heve the ability to manipulate peo;>1e.f97 So men with these qualities

95. "Why Superintendents Lose Their Jobs,"” American School . Board

Joureel, Vol. LII, Fo. 5, (May, 1916), p. 18.

96. Henry Toy, Jr., in The School Executive, January 1955, p. 98.

9T. For an excellent account of how the job had moved in this direc-

tion by 1932,see sociologist Willard Waller's classic worx, The Sociology

of Teaching, Chapter VIII. This book has recently been published in paper-

back form by John Wiley & Sons, Inc., of New York.
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have been "leading" public education.

The other important outeome of the 1895 encounter was the failure by
super:ateadents o get school board maonmbers to accert a clear limitation
of their relg,and especially to keep them from makivz educaticnal policy
decigions whick superintendents telieved éhould heve been mede by educetors.
Williem Bruce vas the leader in blurring the distinction and he helped to
build what Willard Waller has called a "iradition of interference" in
school affairs on the part of both boerd members end ordinary ci‘l::lzensi,g8

Partly because of Bruce, the bold effort by superintendents inr 1805
failed. The persons who suffered were the superintendents. When they
failed in their cstruggle with boards of educaticn as they did in 1895,
thoy lost their Jobs. Since tuen,the leaders in admin’stration have spent
tkeir energy not in frontal attacks on the system, but rather working with-
in the given frewework and spending much time and evergy trying to educate
and parsuade school board members cf what their proper role should be.
Almost avzry book published on school administration in the twentieth
century has = section on the relationship between school boards and super-
intendents--vhat it is and what it should be. In these sections the suthors
invariably complain about school boerds who interfere in the "professional"
wvork of the school and thursby provide evidence that the "tradition of

interfererce" co t:nues.99

93. IBID., p. 9k.

99. See i¢r example, Eliwood P. Cubberley's Public School Adminis-

tretion (Boston, 1916), pp. 110-111 and 118-121. The following statement

from the Fleventh Yeertook of the Department of Superintendence (1933)
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The major battle in the struggle for Fower between superintendents
and school board members was fought in 1895. The superintendents made
mejor pains bui missed total victory. The result has been thet in year
sfter year in thé twentieth century they have been making more of the
major 'educational decisions--they have been in command. But it has been
an uneasy comuwand. For they hold this power u% ibe sufferance of school
boards whom they have had to pPlease, and who at their pleasure may play
the role of educator.

Teachers have not been involved in the fight to control policy until
very recently. In the early years only en occasional voice was raised in
their behalf. Professor Albert Bushnell Hart of Harvard had asked the
Draper Cormittee to consider the possibility of givinz teachers a woice
in running the schools,and he actually appeared at the Cleveland meeting
in Pebrusry 1895, when the Report was submitted, %o argue his case. He

asked the Committee to arrange the school. organization so that teachers

Oo. Cit., p. 158, is typical:
“Many difficulties reported grow out of the superirtendent's rela-

tions with his board of education. The bosrd memhers frequently seek

%o usurp the superintenient's function. This tendency is an embarrassing

and delicate matter for the superintendent, --Subcommittee organization

of the board frequently results in officiousness on the part Jf committee

memvers in meddling in professional matters. Board members sometimes

use influence in securing appointment of friends and loeal people regard-~

less of merit. There is evidence that some members lack an ade=quate

concept of the province of a board member." (Italics mine).
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would be consulted systematically on a "definite"” end "permsnent” basis,
and he suggested that this could be done by establishing teacher's
couneils, 100 Andrew Draper took the flcor to reply to Hart. He was, he
said, in favor of comsulting teachers--all good superintendents were. But
he oppcsed the idea of creating councils of teachers and giving them legal
standing because "the result would be a cambinstion among the teachers--
politics of the poorest kind--to coerce the superintenﬂentflcl In other
words, superintendents were having emough trouble with school boards, why
ccmplicate their situation by giving teachers any power?
In 1903 John Dewey provided evidence on the degree of participation
of teachers in policy decisions. He wrote:
As to the teacher: I there is a single prblic school
system in the United States where there is official and con-
stitutional provision made for submitting questions of method
o1 discipline in teaching, and the questiors of curriculunm,
textbooks, ete., to the discussion of those actually engaged
in the work of teaching, that fact has esceped my notice in-
deed, the opposite situetion is so commor that it seems, as &
rule, to be absolutely tsken for granted as the normal and
final corndition of affairs. The number of persons to whom

any other course has occurred as desirable or even possible--
to say nothing of necessary--is apperently very limited.l02

* 100. KEA Proceedings,(1895), p.393. Some Councils were esteblished end

the one in Chicago under Supt. Ells Flagg Young had real power after 1910.

However, when William McAndrew became superintendent in the twenties, ke
fought, the Council and reduced its ﬁowé;l

101. IBID., p. 397.

102. This statement was made in an article published ir The Elementary

School Teacher in December 1903. The article was reprinted in a collection

of Dewey's articles in Educetion Today (New York, 1940), p. 6h.

}
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This situation described by Dewey, and especially the lack of any

notion of officiel and constitutlonalAprovision, has prevailed with few

excepticns down to the present time. Why should this have been so? There
have been several reasons. First, the fact is thet the great mzjority of
teachers in America have been and are women. The teaching "profession"
has been a feminine profession. And partly for biological reasons, and
partly because of the male ego.it has been difficult for them to become
full-time professionals or to get professional recognition. And women

gs teachers have suffered along with women as women in being denied the
right to vote until 1919. Add to this the fact that most women teachers
vere young and unmarried and poorly educated. All these factors have
conbined to produce the image of the teacher, and especiaily the elementary
teacher, as =~ combinstion governess and bsby sitter.‘"I heve selected a few

items fr:: the Anmerican School Board Journsl which I think will indicate

something about the status accorded to the teaching profession in the 1890's.

Lima, O. Board of Education has forbidden the teachers
©0 take any part in politics, except to vote.

The Steubenville, 0., board will dismiss teachers who do
their buying out of the city.

The school directors of H&pewell Township, Pa., have
officielly declared agsinst scholars making love to teuchers
during school houzs.

Grand Rapids, Mich. The school board has decided thet
eech school teacher, before signing her contract, must sweer
that she will entertain no metrimonial propositions during
The year.

The Blue Mound, Kans., school board has a peck of trouble
on its hands. The teacher objects to making the fire snd sweep-
ing out any longer and demands a Janitor.
A second major factor which has slowed the entrance of teachers into the

vower struggle has been the nature and operation of its major professional
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association, the National Educetion Association. This orzanization has
done mach good work hut, despite its greet size since 1920, it has not:
been ehle o help téachers gain power. That this should be so is not
surprising. Firat the orgenization has suffered from the factors discussed
sbove-~the feminine nature and the low level of education (until recently)
of its members. But equally if not mcre important has been the nature of
the organization's leadership. After all, there are many men in teaching
and they are in the N.E.A. Unfortunately for teachers, the leaders in the
N.E.A., and especially in the permanent bureaucracy, heve besn former school
administrators. In addition,the most influentisl department of this
"teachers" organization has Leen its Department of Superintendence. Now
it iz obvious that, while teachers and superintendents have much in common
including their interest in education, they also have areas in which their
interests conflict. Thus it would have been unreslistic to expect the
superintendents to push hard for a powerful teachers' association which
would have forced them to negotiate with it over such matters as salary
or tenching loed. It was,and is,much easier for supsrintendents and for
school bosrds to be able to deal with teachers as individuals.

By 1915 some teachers who had become frustrated with the N.E.A.,
bolted tne organization and formed the American Federation of Teachers.
Vhen the new orgazization gave signs of hes!thy growth,the sdministrative
leaders ﬁcth in the N.E.A. and outside it fought it in tvo wayvs. They
appealed to the status-consciousness of teachers by representing the
A.F. of T. as being "Union" and "Blue-collar." And they launched a drive

to bring all teachers into the N.E.A.103 William Bruce helped carry on

103. For a detailed sccount of these actions see Ralph D. Schnidt,

e
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this drive through numerous cartoons and editorials. The strategy worked.
The A.F. of T. has remained small and, until recently, relatively ineffec-
tive. The N.E.A. quickly (after 1920) grew o mammoth size but continued
to be dominated by the administretor group.

There was a third factor respon51b1e for the slow'progress of teach-
ers in gaining some voice in determlning educatlonai pollcy. This factor
was the conception of school administration which developed and became
very strong,especially after 1910. The notion was that there was a
parellel between education and industry. The school was seen as a factory
or business enterprise which, as in industry, was run by a board of
directors. This board in turn hired a managerial expert who hired workers
and directed production. Translated into education this meant that the
expert was the superintendent hired by the school board. He in turn hired
the-teacners (workers) who worked on the pupiis (the product). The board
and the mansgerial expert in industry did not give workers a voice in
policy-making, why should they in education?th

After 1929, there was a strong reaction against this authoritarian
conception in educational administrationjand under the leedership of
Jesse Newlon it was replaced, at the level of ideology at least, by the

concept of "democratic administration." Joun Dewey stated what this con-

A Stvdy of the Organizational Structure of the N.E.A. 188h-1921.. An un-

published doctoral thesis, Washington Miversity in St. Louis,. Mo., 1963.

See especially Chapter VI.

10k, For en analysis of this development see my recent book Educsation

and the Cult of Efficiency, Op. Cit., especially pp. 79 - 9% and 148 - 153.
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cept meant in a speech before the Department of Superintendence in 1937.
"The democratic principle requires" he said, "that every teacher should
haveé some regular snd organic way in which he can, directly or through
representatives democratically chosen, participate in the formation of
the controllmg a.1ms, methods and materials of the school of whlch be is
a pert 105  mpe next year the great leader in school administration,
George Strayer, endorsed the democratic notion in an important statement
for the Educational Policies Commission of the N.E.A. But Strayer also

stated that on any policy. "the final authority must rest with the school

board. "106 5o by the late thirties teachers had arrived at somewhat the
same position superintendents were in after 1895. Practically everyone
egreed that they should have more of a voiceybut in the final analysis
it was up to the school board and to the superintendent as to whether
they wculd or not. Certainly since 1940 teachers have served on more

comnittees than they had previouslysbut my impression is that what they

have in most school districts is the appearance but not the substance of

power.

In the 1960's there is sbundant evidence that teachers have been be-
coming more dissatisfied with their traditionzl position of being ignored ,

end they have become more militant in their demands for a voice in deter-

105. ‘'Democracy and Educational Administration,”" reprinted in Edu-

cation Today, Op. Cit., p. 343.

106. The Structure and Administration of Education in American

Democracy, Washington, 1938, pp. 59 & 67, (Italics mine).
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lining educational policy. 107 ¥Why should this be so? I think there

have been at least two major reasons. First, teaschers have changed--
they are now educated persons (many with masters degrees from cur finest
universities) and they are tired of being treated as children. The
second reason has been the influence of Myron Lieberman. With his first
book in 195§,and‘especially’vith his second in.196é,he helped to bring
the unrsst among teachers to the level of consciousness.108 He shattered
the illusion that education was s great profession and he pointed out
that teachers were probably the weakest occupational group in the country.
He told teachers bluntly that if they wanted more professional freedom
and more control over educational policy they would have to strengthen
their organizations and enter the arena and fight. I think that when one

of the leaders of the N.E.A. states publicly that teachers "are in a state

of ferment bordering on rebellion" it is clear that the battle is undervay.l02

107. I am thinking especially of the actions of the New York City
teachers who have won the legal right to bargain with the board snd also
the actions of the teachers of Utah and Oklshoma.

108. Education as a Profession (Published by Prentice-Hall), and The

Future of Public Fducation (University of Chicago Press).

1C9. Saturday Review (October 16, 1965), p. 88.
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Part C: Vulnerability and the Shaping of the Superintendency

This seézien of the report should be omitted, but I have some fascina-
ting data which will provide support for some of the generalizations I have
made in the last several pages and even though the report is overdue and 1
am getting calls from Washington to finish it, I decided that since I have
the data and have thought my way tbrough it, I should spend the additional
time and write it up. I think that by presenting these data I can show that
by 1900 the main outlines of the situation regarding the superintendent of
schools are clear. By that time the struggle for real power and security
had been lost and the basic vulnerability of the job had fully emerged--the
job shaped the man and the man shaped the public schools.

First I want to describe the very interesting and I believe most sig-
nifican’ events in the Cleveland story.1 It will be remembered that the
acministrative arrangements were reformed in Cleveland in 1892, By state
law the office of Director was created. This official was elected for a
two year term and paid the high salary of $5,000 per year. He was charged
with the business side of education, seeing after school plant, etc., but
he also ha;.the extremely important function of appointing a superintendent
of instruction who had charge of every major educational function except
the selecticn of textbooks--an interesting. exception by the way. He was

to hire, fire and promote teachers, and control the course of study. This

percson, once appointed, could be removed only for just cause. There was a

1. Much of the research for this section of the repecrt was done in
collaboration with A.D. Ayrault, Jr. in a graduate seminar at Harvard
University in the summer of 1966.
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school board of six members eclected for two year terms and this group plus
the school director made up the school council. The director had a veto

power over most of the action of the school board and this veto could only

be overridden by a three-fourths majority of the school board. So the
school director had great power and responsibility (he worked under bond)
and so did the superintendent of instruction, once he was appointed. So
far as I know, this arrangement provided the superintendent witha 2i2 strongest
institutional, legal position that had existed before or since in American
public education.

The first director was a man named H. Q. Safééht and he was reelected
three times and then defeated in 1899. Sargent brought in Andrew Draper
2s his first superintendent of instruction. Draper has already been intro-
duced--as a prominent lawyer, political figure and educator--a very able
man. praper immediately fired most of the administrative staff and brought
in his own supervisors. He also in the course of the first year fired
almost one hundred teachers.2 Under Draper teachers were appointed orn the
basis of merit and not political patronage. This action, as would be
expected, was not carried out without serious opposition. Just how serious
the opposition was and how difficult the situation was in those early
years was described by Sargent himself in his final report.

One of the most important objects sought to be accom-
plished by the reorganization act of 1892 was to remove the
management and control of the public schools from political
. influences. That this object has been attained need not be
told to those who have been in any way closely connected with
school work during the past eight years. But it is due to

those whose knowledge of school affairs has been limited to
casual observation or common ‘and unauthenticated reports--it

2. E.M. Avery, A History of Cleveland and Its Environs, (Chicago,

1018), Vvol. 1, p. 372.
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is especially due to the taxpayers and patrons of the schools--
and I believe it is due to myself that the exact truth should
be stated. And there will never be a moro oppertune time than
now to make such statement. During the first year of my
incumbency of this office I experienced the full force of
attempted political influence and personal and seliish intrigue.
The Superintendent of Instruction had a similar experience, as
these efforts were applied mainly in attempting to secuce the
appointments and promotions of teachers. We were both sub-
jected to the most humiliating proposals. We were cajoled with
promised support and threatened with ioss of position, and

in some instances with personal violence. Every artifice and
stratagem imaginable was employed by designinz and unscrup-
ulous people. And these people were not always from the un-
educated and unthinking classes. They represented every con-
dition and every class which are found in a large city; people
whnse previous experience or whose own personality had taught
them to discredit the incorruptibility and integrity of public
officials, All efforts of this character, however, were
steadily and persistently resisted, were gradually diminished
and at the end of the second year the Superintendent of In-
struction officially certified that ‘improper influence has
been completely eliminated from the appointment of teachers’,
It is impossible to estimate the importance of such official
action or to measure its influence in elevating the standard
of the teaching force and in promotinz the welfare of the
schceis.3

Later in his report Sargent listed as the most important accomplishment
.of his regime the elimination of all political cr other “improper influence"
from the schools so that the superintendent was "absclutely free" to appoint,
promote, and assign teachers on the basis of merit.h

Draper remained in Clevelzand for two years and then moved to the
presidency of the University of Illinois. Why, I don't know as yets I

hope the answer is contained in Draper's pape:s which are located at the

University of Illinois. It could have been simply a matter of 2 better

3. Clevelsnd School Director's Annual Report, 1899, pp. 35 & 36.

k. IBID., p. 37.
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job or the piessure of the Cleveland job, Prcbably it was a combination of

both. But we have his own testimony indicating why he accepted the job
in the first place:

I came to Cleveland reluctantly and with serious misgivings
as to the advisability of my doing so...(There follows a long
statement on the principles of public education and a statement
of his pedagogical, philosophical and administrative beliefs,)

1 have seen that the chief dangers of the public schools
were in forgetfulness of these fundamental principles and in
their being made subject to political influences and to in-
judicious management until the position of treacher should be
held deserving of social ostracism and the school be thought
only good enough for unfortunate children whose parents could
not provide a better. I have known that the dangers to the
schools were greatest in great cities anc that these dangers
multiply with the growth of cities....

I came to Cleveland to supervise the re-organization of
the public school system of the city, because there had been
a very decided expression of public opinion here which seemed
to accord with these views, and because the r~uthority seemed
to have been given which would enable adequate leadership to
put 2 large school system on higher and safer ground than had
ever before been gained in any leading Ame-ican city.>

In addition, Draper also provides evidence of the nature and extent of
the patronage in public education and the difficulties of the job in his
last Annu2l Report in 1894:

...no teacher was ever so deficient, so unable to control
pupils, so lacking in energy, so incompetent for instructionm,
so given over to favoritism or prejudice, so disagreeable to
associates, so resentful of suggestions, as to prevent any
number of people of good standing and of best intentions from
exerting their influence to secure a reversal of the action of
the superintendent in remcving her. The people who do this
are not all of the class styled 'politicians.’' Others who
would resent such a classification, and who have no better
cause, are no less urgent and persistent in their importunities.
In some cases such efforts are accompanied by incivility, and
in a few instances have reached the point of menacing the super-
intendent. In more than one case the columns of a daily news-
paper have been opened to indiscriminate attacks upon the school
administration by an irresponsible person who disguised the

5. Cleveland Schools, Annual Report (1893), p. 83.
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fact that he had a grievance in the removal of an unworthy
teacher.

Reference is made to these matters here only for the
purpose of pointing cut the large responsibility which the
Superintendent of Instruction must carry in Cleveland, and
how lisble he is to misrepresentation in consequence of it,
as well as to suggest the extent to which he is entitled to
public and general support in the discharge of an unpleasant
but essential public duty.6

All the available evidence indicates that those first two years were
tough years for both Sargent and Draper. But Sargent was reelected by a

substantial majority in 1894 and it seemed as though the battle had been

wor~~the plan was succeeding.

| In 1894 Lewis Jones was brought from Indianapolis, where he'had done
an outstanding job, into the superintendent's job at Cleveland. His
reasons for taking the job were similar to Draper’'s.,.

I felt that a crisis had com2 in the history of education in
this country. The law was so radical that many of us had fears
that the change was too great to be backerl up by public senti-
ment. . . . Should it prove that after trial teachers should
prefer to have their work judged by the old time school board,
and would rather trust their interests to the care of the
old time board rather than to an educational expert, then
I believed a great blow to scund progress would have been
struck., If it should turn out that the tremendous concentration
of power in the hands of one man should become obnoxious to the
general public, no more legislation of its kind could be had even
in more moderate form. . . . So I came to Cleveland to accomplish
two ends, . . . (1) To administer this radical school law which
gave to the Superintendent of Instruction the unheard-of-power
to 2ppoint, promote and discharge teachers without interference
from any one, in such a spirit of moderation that at the end
of a series of years the teachers of the city would say that
th2ir interests, and therefore the interests of the schools,
hed been better conserved than had previously been the case under
the old time form of school board; and (2) To see if I could
in this way so carry on the schools exercising this autocratic
power with sufficient tact and wisdom so that at the end of a
series of years the general public would support the administration.’

1)

6. IBID., (189%), pp. 36 - 37.

7. IBID., (1902), pp. 35 - 38.
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It should be noted that this statement was made in 1902 after (as
will be shown) he had gotten into serious difficulty because of what one
observer believed was a lack of tact on his part. The statewent also shows,
I think, the dedication that Jones had to public education and his deter-
mination to administer the new system successfully. This latter point is
apparent in much of his writing and it came out strongly in his first
annual report written in the summer of 1895. He knew there would be
pressure brought to bear upon him to appoint teachers on a patronage
basis but he was determined to keep this power at all costs as the follow-
ing passage will indicaf~:

The Superintendent of Instruction, if he be a thorough student
of his profession, if he be a good judge of human nature, if he

have a just estimate of all the influences which go into the

making of a good school, is by far the safest person in whom

to lodge the appointing power. It is true that to invest him

with this power is to place upon him an immense responsibility

and load him with a vast amount of very anxious and exacting

detailed labor. It is not yet well demonstrated whether any

one man can bear such a heavy burden and at the same time be the

leader that he should be in all other directions of educational

effort included in the supervision of the schools of a large

city.8

Despite his very strong legal position and his obvious ability,
Jones was in trouble from the beginning of his term of office. He was
criticized continuously because it was felt by some persons at least that
his pregram in the schools was.too progressive--too many frills and
fads and not enough emphasis on the basic practical subjects. And he
was accused of being a dictator. Sometimes these two criticisms

were joined in an effort to discredit him and the Cleveland Plan.

The major criticism came from within Cleveland itself, but as has

8. IBID., (1895), p. k.




156.

been shown it came onto the national scene through the efforts of William

George Bruce and the pages of the American School. Board Journal. I have

already described how Bruce attackad the Draper Report and the Cleveland
Plan through his cartoons and editorials. This criticism occurred in
March of 1895 only a few months after Jones took office. It was certainly
read in Cleveland and it certainly didn't help Jones' cause. Bruce
attacked the Cleveland arrangement as being undemocratic, unAmerican, and
dictatorial. And at times he printed material which tried to show that

the arrangement was unsound’ educationally. For example, this item appeared

in the December 1896 editicn:
“"Something Wrong in Cleveland"

Editor School Board Journal: I would like to submit a
sample of the ecucation turned out in the lower grades of the
public schools in our city. This was taken from a test sub-
mitted to pupils doing first year work in our high schools.

Question: ‘'Where is the Baltic Sea?’' Six different
scholars were called upon before answered correctly.

Question: ‘Where is Spain?' Five were called upon before
answered.

Question: ‘'Where is France?' The fourth schelar answered
after the second attempt.

Question: ‘Where is Rome?' The third pupil called upon
answered correctly (no doubt she was a Catholic).

The teacher then pointed to India on the map, and inquired:
'What is the name of this country.' Three tried their hand at
answering before they got it correct.

This is only a recitation in one branch of study. The
others are deficient in proportion to the one submitted. There
is certainly something radically wrong in the lower. grades,
either the tecachers or the system is at fault. There is cer-
tainly room for reform,--too much taught which is of no practical
benefit. As you are agitating reform, I hope you will keeo it

up, and may success crown your efforts.
9

'A Reformer,' Cleveland, O.

9. American Schdsl Board Journal, Vol. XIII, No. 6, p. 18.
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In each of his annual reports Jones was forced to defend his program
and he did it vigorously. He was mildly tolerant of the school board or

citizens generally who presumed to know more than he, the educational

expert, did about education and he conceded the right cf these groups to
raise questions but he resented any criticism as this passage from his
first report shows. It also shows that opposition from the school board

started in his first year.

There has been during the year now closing some disposition
on the part of the public to call in question the practical
character of the methods and results of the public schools. It
is the privilege of the people in appropriate ways and through
proper channels to inquire into the work of all public servants,
The school authorities have no desire to escape responsibility
or to detach themselves or their work from the public. It was
in this spirit that the Superintendent of Instruction joined
heartily with a movement made by the School Council to investi-
gate through a committee something of the course of study and
the general methads of work employed by the teachers. In the
general interests of the schools the Suverintendent overlooked
what might otherwise have been deemed an interference with the
work of his department.

The results of the appeal made to the public were very
satisfactory to the friends of the schools, showing as they
did a high appreciation of the excellence of the schools and a
confidence in the present school authorities. The recommenda-
tions mostly pointed in directions in which we were already
doubling our energies. But among all the wise and helpful
suggestions were many of a different character. Many of the
statements showed their authors to be unacquainted with the
principles of free public education. There was an entire failure
in many instances to appreciate the gravity of the interests
at stake, and the difficulty of solving properly the intricate
gestions of methods and courses of study. The ordinary citizen
does not easily understand that the science of education is
quite as difficult of comprehension as are the subject matters
of the learned professions of Law, Medicine and Theology. One
who would not for a moment consider that his training had
fitted him to announce the principles of jurisprudence or the
best methods of diagnosing and curing disease, yet unhesitatingly
pronounces upon courses of study, methods and results of education, .
as .1f an untrained thinker were able to grasp these finer
interests of the spiritual life. It is to be hoped that in the
interests of trve education the people will soon come to under-
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stand that teaching is a profession requiring in those who

adopt it as a life work, the highest natural endowments &nd the

greatest wealth of culture. When the public concludes to

require these capabilities of its teachers, and then leaves %o

them the technical details of their profession, the chilédren

will receive a more fitting education and the State will be

more completely reimbursed rfor its expenditures.lo

This statement might have been true but it was certain to antagonize
people and to create hostility to Jones and his program.

In June of 1898 Jones and his staff made a major blunder which
triggered a series of events which was to culminate in his resignation in
1902. An account of some of the details of the story are provided by Elroy
M. Avery in his history of Cleveland (1918). Avery was educated at the
University of Michigan, majoring in science, and he had taught in the
Cleveland high schools and in the normal school for several years in the
1870's. He had written several books on science including one on physics
and one sn natural philosophy. Later he would write the history of
Cleveland. For some reason, Avery decided to go into politics and he
served on the Cleveland City Council in 1891 and 1892--the year that city
government was reformed. Then in 1893 he was elected to the Ohic Senate
where he served until 1897. So Avery was well educated, he had been an
educator, and he was a writer and a successful politician. I have some

evidence that Avery was hostile to Jones, or at least to the system in

Cleveland as early as June 1896. At that time the American Schocl Board

Journal carried the following news item with comment: '"State Senator
Avery stated in the Ohio legislature that 1100 teachers in Cleveland were

at the mercy of one man who had the power of removal. And yet the Cleve-

land Plan is lauded as an ideal one.11

10. Op. Cit., pp. 48 & L9.

11. American School Board Journal, Vol. XI, No. 6, p. 9.
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This is the way Avery described the events which led to Jones'

resignation:

An attempt (in 1899) to exclude from the Normal School (a part
of the Cleveland School system) several young ladies who had nearly
completed the prescribed course, on the ground that they were
not likely to make successful teachers, arcused great public
interest. Some of these pupils had been given a few weeks'
practice under training teachers and had been unfavorably
reported vpon by said training teachers, and were therefore
dismissed from the school. There was no question as to the
scholarship of any of them and, in at least one case, the brief
practice had been taken under unfavorable physical conditions.
When the present writer, by request of the girl's parents,
brought this case to the attention of the superintendent with
the request that she be given another two weeks' trial in the
training schoosl and with an assurance that, if she failed to
secure a favorable report from her training teacher, no further
effort would be made in her behalf, Superintendent Jones curtly
remarked that the dismissal must be accepted as 'a closed in-
cident.' The caller departed with the remark that sometimes a
closed incident was torn open. The cases were carried into
court and the court reinstated the pupil in the school. 1In
the next campaign, one of the young ladies spoke in many of
the meetings, aroused much sympathy, and contributed largeiy
to the defeat of Mr. Sargent as school director and to the
election of his competitor, a gloomy omen for Superintendent
Jones. Soon after this, one “of the daily newspapers pubiished
(September, 1901), a series of six articles on 'Frills and
Feathers' in the public schools; these articles did much to
intensify the opposition to the superintendent who was held to be
largely responsible for the conditions of which complaint was
made. The authorship of the 'Frills and Feathers' articles
was an open secret, the paper that printed them kept pounding
away with argument, ridicule and cartoon, and other papers
followed more gently. until in 1902 Mr. Jones accepted the
presidency of a Michigan state normal schcol and left Cleveland.
it is only fair to add the statement that Mr. Jones was recog-
nized, even by those who longed for his leaving, as a very able
man with a very satisfactory familiarity with up-to-date peda-
gogical methods, but it was felt that his disposition was un-~
fortunate and that he had not the tact that is necessary in
the position that he held.l2

The new director who succeeded Sargent immediately began to throw

his weight around and Joues in his final report (1902) gives this account

12. Avery, Op. Cit., pp. 377 - 378, (Italics mine).
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of what happene<

A formal demand was made upon the Superintendent of Instruction
that he allow himself to be dominated by the politicians in
making appointments, promotions and discharges of teachers. . .
The superintendent replied he would continue to perform his
duties under the law. ., . . Following this statement and as

a result of it came the attempt to remove the superintendent ‘
on charges made up for the occasion. The advice of the ablest
attorneys was had in the matter by the executive department;

but no way was found to remove the Superintendent of Instruction
except by a fair trizl upon charges after full notice. . . .
Subsequent attempts to annoy the Superintendent of Instruction
through insinuation of all sorts were unsuccessful . 13-

But were they so unsuccessful? After all Jones did resign and two years
later the state revised the Cleveland Pian and returned power to the school
board. When that happened the practical men went to work on Jones'
cherished progressive program. The first president of the school board
under the new code appointed a Commission to study the curriculum of the
Clevelané schools and set it to work with the following statement:

About twenty years ago two new factors were introduced into

% pedagogics: child psychology and manual training. The study

of child psychology is a beautiful and important field of re-

search. The conclusions reached by profound scholars and

specialists are entitled to the greatest respect. But the fields

of fads and fancies, irto which the superficial votaries of

this branch of learning have led so many teachers and pupils,

are entirely foreign to the practical and sensible realm wherein

cur common schools should dwell. There has been a universal

cry raised against many novel innovations. Are our Cleveland

grammar and primary schools barnacled with such hindrances to

plain and practical education? The mind of a child should not

be made the experimental ground of a pedagogical fancy, or a

ha2lf-baked theory. Especially should the mind of a child, that

must, from stress of circumstances, be all too early thrust

into the world to earn a living, be kept free from all subsidiary

and secondary bickerings. Let us not trifle with the mind of

the child, that at fourteen years of age must face a world of

ccmpetition for a living,

13. Op. Cit., (1501), p. 68 - 80. e
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...Hould it be wise to carefully scrutinize the curricula
of our grade and high schools to ascertain whether they have
been overloaded with secondary materiai? ...This commission to
look carefully into the curricula of our grade and high schools,

and determine whether teacher and pupil are overburdened with
subsidiary work.1l4

The Commission found that "the non-essential branches have been permitted
to encroach and are still permitted to encroack upon time that is needed
for teaching branches that are essential."ls

The significance of this ten year history of the Cleveland schools
is, I believe, this: here was a situation where the superintendent of
instruction had great power backed by law as the Draper Report and many
others had recommended. As far as I know the Cleveland arrangement gave
the superintendent of schools more protection than that in any other
situation. Even with all the storm and a hostile director he was not
forced out legally and yet the man was driven from office. The reading
comes through in his last report. Jones either could not or would not
stand the tension and the constant conflict. Dealing with honest, sincere,
and civilized men like Avery was bad enough but the newspapers were not
go civilized. Of course Jones made a mistake in acting so arrogantly with
Avery--he should have known better. But who does not make mistakes?

As it turned out Cleveland was the loser too. Avery describes what

happened after Jones left and after the school board had been restored

to power over the superintendent:

1k. Report of the Educational Commission of the Cleveland Public

Schools, (Cleveland, 1906), pp. U4 - 5.

15. IBID., p. 37.
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Since the departure of Mr. Jones in 1902, the changes in
the superintendency of the Cleveland public schools have been
so frequent and accompanied by so many unpleasant differences
and, in some cases, by such bitter feeling, all of which are
so recent that not all of the soreness caused thereby has yet
disappeared, that it will be well to pass over them with little
more than mere mention. Mr. Jones was succeeded by Mr. Edwin
F. Moulton who had been assistant superintendent., On the first
of January, 1906, came Stratton D. Brooks from Boston; on the
fifteenth of March, Mr. Brooks went back to Boston, ostensibly
and probably because he was unwilling to endure for more than 1
ten weeks the interference and attempted dictation of school
board officials in matters that he felt belonged to him. From
March to the middle of May, Mr. Moulton was again in the superin-
tendent's office, and then he gave way for Mr, William H. Elson
who had been called from the superintendency of the schools of
Grand Rspids, Michigan. In January, 1912, Mr. Elson retired.

At the urgent request of the school board, Miss Harriet L.
Keeler consented to meet the emergency by accepting the super-
intendency, ad interim; for the rest of the school year she
heid the fort with marked ability and with general satisfaction
and approval. At the beginning of the next school year {(Sep-
tember, 1912), Mr. J. M. H, Frederick, who had recently been
superintendent of the public schools of one of Cleveland's
suburbs, entered upon a five-years' term, probably worse marred
by angry dissention than was the term of any of his predecessors.
As if in response to the general demand that the Cleveland
board of education and its employees should set a better example
to the pupils of the schools, a nation-wide search for a man
who had the ability and the 'nerve' to command peace and to
secure the highest possible degree of efficiency in every
eaucational branch of the public schools was begun and continued
tntil the school authorities were convinced that the right man
had been found.!

The man they got, of course, was Frank Spaulding (in 1917), leader among
superintendents and generally regarded as the foremost scientific manager
in education, at a salary of $12,000. Even at that salary Spaulding
resigned in 1920.

The basic thesis of this report is that the decade 1890-1900 was a
crucial and decisive decade in the history of American public education.

Schcolmen, or at least most of their great leaders, made a major effort

16. Op. Cit., pp. 278 - 379.
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to take the control of education out of the hands of school boards. The
major national effort was through the Draper Report issued *na 1895. 1In
the summer of 1895 a number of pitched battles were fought. Superinten-
dents lost thosebattles and some of the most prominent of them were, in
Bruce's terms, ''decapitated.” When the Cleveland story unfolded it
clinched the case--the tradition of interference was already too strong.
School administrators, or at least most of them, learned from experience--
they learned not to challenge school boards openly and they learned what
kind of behavior helped them survive on the joh. From time to time they
were given instruction in job survival by some of their leaders who had
demonstrated that they had learned the art. This instruction was some-
timee given through their journals but it was given most effectively,

I think, through the annual meetings of the Department of Superintendence
of the National Education Association.

One such instructor was Aaron Gove, superintendent of schools in
Denver. Gove was born in New Hampshire in 1839. The family moved to
Illi:r?is and the young man began teaching at the age of fifteen, a:tending
a state normal school between terms and graduating in 1861. He served
ir the Civil War and was wounded and decorated for bravery in action.

After the war he served as superintendent of schools at Rutland, Illinois

ard Normal, Illinois and then in 1874 at the age of thirty-five was appoint-

ed superintendent at Denver where he remained until he retired in 1904,
In the early 188C's prominent schoolman John D. Philbrick, who served as
superintendent at Boston for many years, visited the Denver schools as a
representative of the United States Bureau of Education. FPhilbrick's

report was published by the U. S. Commissioner and it gave Gove & nation-
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wide reputation for buildings, organization, and efficient administration.
He became a leader in the N.E,A. and was President of that organization in
1887-88--a time when the president's office had power. He was described
by his colleague James M. Greenwood, for years superintendent of schools
in Kansas City, in 1903 as "the best educational financial city super-
intendent in this country." Greenwood also described Gove as a man.who

knew human nature and he was, he believed, the "clearest visioned in

17
estimating public opinion'" of all the prominent educators he had known.

The reader will remember that Gove has appeared a couple of times already
in this report in discussions concerning the superintendent and school
boards. On these occasions he was on the side of the school board and
thought, for example, that it would be a mistake fcr superintendents to
seek to appoint teachers. On these occasions he gave indications that
he kn2v where his bread was buttered and where the power was.
Significantly, in 1900, at the end of one century and the beginning
of another he was chosen to speak to the annual meeting of the Department
of Superintendence on what in effect was a speech on the past, present,
and future of the superintendency. In 1900 Gove was sixty-one. He had
been acclaimed for his work at Denver on many occasions and he had kept
his job for twenty-six years. By 1900 the number of city superintendencies
had grown into the hundreds and, since the meeting was held in centrally
lecated and easily accessible Chicago, the audience must have been large.

The title cf Gove's steech was "The Trail of the City Superintendent."

17. "YSome Educators I Eave Known", Educational Review, April, 1903,

pp. 405 - L406, (Italics mine).

™ R R v s e S e e < e e e - .. PO

Rincite oo




165.

The speech itself was a rambling poorly-organized effort but his
main points were clear and he stressed each one. First he pgovided evi-
dence of the origin, and the development, and the difficulty of the job.
It had started in Pcovidence, Rhode Island in 1839. Gradually the office

grew as school committees found the task of administering the schools too

great. and placed more and more responsibility on the superintendent. Then

he gives a nostalgic but sad account of the first sixty years.

The trail of the scuperintendent, formed by the little
paths in New England and Ohio flowing into one, as the brooks
join to make the main stream, has become broad and solid, but
not straight. Windings, curves, crooked places, right-angles,
and numerous turnings back upon itself are seen in looking over
the road traveled. The embryo germ thought planted in the heads
and hearts of Greene, Philbrick, Wells, Mann, Rickoff, Stephen-
son, Jones, Hagar, and Newell has led these men thru devious
ways, against tremendcus obstacles, and over the trail, by the
sacrifice of almost infinite trial with vigorous opposition,
in contest and in conflict to the end. One and another lang-
uished, fell, died, and are buried by tha side of the road.
Each traveled his own gait, with rations and blanket only,
never knowing, altho caring much, where each year's iramping
would end.

The deaths of great men in national and political history
are commemorated by song, story, and memorial days. Only in
secluded family circles, and midst the personal friends, are
the works and lives of heroic schoolmasters recorded and re-
membered,

The trail of the city superintendent has been followed
persistently during the sixty years by very few pilgrims; of
the hundreds that have struck it most have left it for another
prespect. The roll of names is short. Various callings have
contributed to the gang on the trail; commercial, mercantile,
professional, and industrial vocations each has sent repre-
sentatives to join the tramping throng. . . .

But the trail has become brcad, even if crooked. 1Its
sidelines are becoming more and more evident. The bureau of
education, embarrassed by its limited appropriation and its
humble official position as an adjunct of the Department of
the Interior, has been, thru its reports, one great factor in
unifying the differences in the work of city superintendents.
The hindrances imposed upon the bureau have been overcome to
almost a superhuman extent by the one and, as I believe, the
only man competent for this great work. When the work of




166.

Commigsioner Harris shall be comprehended in all its fullness,
we shall wonder that we lived during his time without a ccmplete

realization of the power of this great man.

A second factor, great in ancther way, has been and is the
Department of Superintendence of the National Educational Associa-
tion. The annual threc-days' meeting, if, according to its
traditions, it can be held to business, not picnicking, will
accomplish the unifying of the methods and procedure of city
superintendents. The trail is to become less and less crooked,
the pilgrims are to tramp more regularly, and the forward
movement is to be more even. Looking backward, the halts and
windings have been many, and while the intense, over-ardent
reformers have for a'day threatened srn upset, this department
has contributed largely to prevent serious overthrows.

Near the end of his speech Gove returns to the "trail" theme and assures
his audience that while the trail has been narrow and crooked, in 1900
it was "wide" and "is to be fairly straight so that the recruits need
have little doubt by day or by night as to where the trail 11es?19

The bulk of his speech is devoted to (1) an analygis of the problem
of city school organization and administration and his recommendations
for their solutions and (2) to a series of warnings to superintendents
about avoiding the primrose path of following "wild-eyed reformers’ and
advice as to the proper mode of behavior necessary to insure survival.

At some pointg these two main themes are brought together.

Gove indicated that the last years of the century had been extremely
active, in fact he described this activity as "unprecedented." Much of
the action concerned the question of city organization and administration.
"Without question," he said, "the greatest problem today is how best to

. 20
administer the public-schocl interests of a city. Should boards be

18. K.E.A. Proceedings, pp. 215 & 216.

190 IBID., Po 2210

20. IBID., p. 219.
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elected or appointed? Should they be large or small? Should they re-
present the city at large or wards? Should the beoard be fiscally dependent
(on the municipal government) or fiscally independent? Interestingly he
dces not raise directly the question of the power of the superintendent
vig-a-vis the schcol board. Earlier in his speech he had taken a stand
against piacing grest power in the hands of the superintendency but later
he speaks of the superintendent as the person who was to direct and

21
execute the whole operation.

After stressing that administration was the key problem, he described
the great activity which had been going on in city and state.government
and this provides testimony that all the pudblic discussion {(e.g. by Hall

and Jones in the Atlantic Monthly) had produced action and that the key

question was who was to corntrol policy. Gove tells us that in these

actions in the legislatures and city councils the bills which were most

radical failed. Why? Here was his judgment:

...A prominent and, as before mentioned, objectionable feature
of this proposed legislation was the increased and quite un-
limited power for the superintendent. This latter was too
redicel a measure to be readily accepted.22

He then goes on to praise the law which was passed in Indiananolis
in which the basic power was retained by the school board. This bill
he said,

...deserves more than passing notice; first, because it was
covceived and prepared by eminent and experienced schoolmen;

second, because, led in a way not to arouse opposition by a
united body of schoolmaster and superintendent promoters, the

21. IBID., p. 221.

22. IBID., p. 220.
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v

legislature passed and the governor signed the most remarkable
schoocl bill yet recorded. So quietly has this been done, and

so promptly and quietly has the new regime bsen initiated, that
little public notice outside Indiana seems to have been given
te it. At present it promises far better school administration
than has yet obtained in the country, and yet, as 'the proof of
the pudding is in the eating,' we must wait and see. It is
certain that In?lanapolis has improved on Cleveland, the sioneer
in special school laws for cities. After some study and review
of the three bills for Detroit, for Chicago, and for Indianapolis,
one is compelled to believe that the bill for Indianapolis is
the best, and the olitcome, so far, is a verification of that
belief.23

All this activity, he said, was evidence of the concern and determination

of th2 people to place the ccntrol and goverrment of schools beyond the
24
]

reach of "the baneful practices of the municipal governments of Americal
Then he testified again about the effort by superintendents to gain control
and again provided evidence that they had failed and offered his ex-

planation for the failure.

Earnest men, enthusjastic to right a wrong, usnally go too
far and ask too much. One feature usually presented--absolute
governrent by one man--must be a mistake whea carried to its
ultimate extent. It is unlikely that arny one man is competent
to direct, control, and be the complete manager of a city
school system, However great his ability, accurate his judg-
ment, quick his apprehension, long his experience, and extensive
his general scholareship, he is still one, and only one: the
wisdom of the one needs to be supplemented by the counsel of
others, 25

It will be noted in this statement that Gove uses the argument that no
one man is wise enough to run a school system. In an earlier part of
the speech he predicted the failure of the concentration of power

because the people of the country weuid not tolerate it. He begins this

23. 7IBID., p. 220.
2. IBID.

25. IBID.
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section with a comment about the unprecedented activity (especially in-
volving experiments) in the late 1890's. Then he provides evidence again
of the struggle between superintendents and school boards and evidence

of his own conservative position~-conservative in more ways than one:

One of the mest prcnounced of these experimental movements is
the attempt to construct laws that relieve people and boards of
education of not only ewxecution of scheol laws, but of framing
them. In haste to eliminate evils ettending school supervision
consequent upon interference from incompetent councils, measures
are urged placing much power in the office of the superintendent,
with fow limitations. ‘

In reaching for the desirable, 2s is the custom of Americans,
w2 are overreaching. It is not likely that any American com-
menity will for a leng time submit to the administration of
any public office with 1imitationz such as sre repugnant to their
antededents and training. The personal-liberty idza and the
government~by-the-people idea are a part of the unwritten as
well 2z the written constitution of Americana. Even tho govern-
ment by the vhole people haz never been found exnedient and has
never been the practice, fortunately for our country the minority
of the people have ever, and for safety must ever, govern. A
minority of the 75,000,C00 make and snferce the laws for the
majority,

It is unnecessary tn decide whether or not the schools of
a city can be most successfully conducted by one man or by a
group of men; the former method is impossible, and must continue
to be until the sentiments of the people become less democratic, 25

Then Gove makes a remarkable statement indicating that he at least wac
wiliing to accept a weak conception (weak at least from a legal point

of view) of the superintendency.

There is no authority for us. Each man is bound to trek
upon his own domain. The reports of the bureau do not agsume
to be authoritative, but to give information only. Hall, Parker,
Butler, Soldan, Maxwell, Sabin, and the rest, however much they
may deserve it, wzar no judicial ermine.

26. IBID., p. 218.

27. IBID., po. 218 - 219.
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Later on in the speech he deals with the argumert, which, as has
been shovm, was used frequently by laymen and educators, that schools
shculd follow the business-industrial model of turning the operation of
the enterprise over to an expert and then having the board aund/or the
stockholders keep hands off. He took the position that the business-
industrial analogy was not appliczble in education and in explainiog his
reasons he provides evidence for the viilnerability thesis and indicates
vhat thio vualnerability meant, so fer az the qualitics neeegsary for
survival in the jcb of the superintendency were concerned:

...it must be conceded that a material difference lies
between the practical administration of the affairs of a public
ard of a private corpsration. In the case of the latrer, often
irmense financial considerations, the manipulation of vast
machinery, the necessity of effective and prompt action--some-
times approaching the herioc, as in great labor strikeg--demand
eminent organizing and executive power, while the accountability
of the superintendent, as well as his responsibility, is alwvays
to a small, intelligent, and interested directory; one con-
stituted only for the single object of financial gain, totally
free from political or social issues. Interference by individuezi
stockholders is not tolerated. The efficiency of the admin-
istration depends upon the superintendent himself, under such
limitations as his board prescribes. Prompt action is always,
rot only possible, but obligatory. His forces are all con-
centrated upon the matter in hand; episodes, side issues, the
press, the public, and the owners are impotent to dissipate
his powers or hamper his plans,

But the school superintendent who, with ccempetent counsel
added to his own expert ability, constructs a course of study,
condemns the work of a poor teacher, objects to the engagement '
of inferior talent, frowas upon the purchase of unnecessary
apparatus, or, what is even more threatening, recommends the
substitution of a better text-book for a poor one, understands
full well that, however unanimous may be the support of his board,
many taxpayers, as well ss mercantile and commercial interests,
are sure to take a hand either to forward or prevent the
execution of whatever plans he may devise. The inevitable
letter to the press, over the anonymous signature of 'Tax-
payer,' is a reminder that the people propose to allow their
repregsentatives on the school board to act their will only
when it coincides with that of the individual opinion--a
condition, of course, over which the superintendent of private
corporations has never to worry,
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And so one has a right to assume that, in addition to the
power and skill of the superintendent of great industries, the
superintendent of schcols needs another qualification--that of
mollifyigg_gnd‘gducating.g great and not alwaysAprudent_gg well-
informed constituency2d

Earlier in his speech in discussing the reasons why so many superin-

tendents had left the trail he stated that "neither scholarship nor :
29

executive.ability alone has been found ample for permanent occupation.'’

What else was necessary? The ability to mollify and education the public,

Creen 20d had described Gove as 'the clesarest vigsioned in estimating

public opinion." So the most successful super intendent of the time was
passing on to his cclleagues and to the newcomers to the field the
information on how to succeed in the superintendency in American public
educaticn. Gove saw clearly and accepted as inevitable the superintendent’s
vulnerable position and he gaw that a successful superintendent would
have to be a public relations man. 1In retrospect thzre is no doubt that
he saw the real world of power clearly especially in view of what had
happened‘to aggressive, power-seeking superintendents in the summer of 1893,
and in view of what was happening to Lewis Jores in Cleveland in 1893.
Jones' patron, H. W. Sargent, had lost his bid for reelection and a new
director hostile to .Jones was in power. The battles in Cleveland in 1899
were in the newspapers. Gove was doubtless familiar with the situation
and he could see the handwriting cn the wall,

There was one other aspect of Gove's speech which should be preseni:ad

because of its significance in indicating another facet of the development

of the superintendency in public education., At least five times during

28. IBID., pp. 220 - 221, (Italics mine).

29. IBID., p. 215.
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his speech Gove warns superintendents to avoid the dangerous advice of

"over-ardent reformers”, "innovators" and “theorists" of various kinds.

In the several excerpts quoted below he comes through much like his success-

ful counterpart-in the success-story literature of the day--conssrvativa

and practical: :

A large part (of the work of innovators), as you and Y

know, has been discarded as the vagaries of over-zealous but
misguided and imprudent but persistent innovetors. These people
are good to have about us, and may be encouraged to spend their

energies like the inventor in material things who seeks for
perpetual motion.

We listen to the theories of the doctors, and are compelled
to discard very many of them as impracticable or extravagant.
The superintendent who accepts too soon the results of an ex-
periment trifles with the chiléren's greatest interests and
wrongs the people whom he sgerves.

Because professors of pedagogy are made in a year, out
of all sorts of material, by some institutions, and turned
loose to prey upon us and preach inchoate doctrines, is no
cause for anxiety. If some of them do become earnest over
adolescence, and the bacteria found under pupils’ finger-
nails, and the curves of the lines of fatigue, and danger
from common drinking-cups, and common property in pencils
and books, they are sure either to learn as theg follow the
trail, or, what sometimes is better, fall out,3

Then Gove ends his speech with these words of encouragement and
advice:

The trail of the city superintendent of schools has been
narrov and crooked. Today it is wide, and is to be fairly
straight, so that the recruits need have little doubt by day
or by night as to where the trail 1lies,

30. IBID., p. 218.
31. IBID., p. 219.

32. IBID.
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The throng on the trail will stay there, and wild-eyed
reformers with their, to them originel, discoveries, altho
resurrected from the last century, will fail to decoy the
prudent superintendent. Sticking to what one knows, avoiding
experiment and the chasing of brightly colored will o'wisps
will make those who stick to the trail carry themselves well
to the end, and the moaument shall be erected in sight of all
who pass thereafter.33
It is interesting to note that Gove warns superintendents to avoid

the two mistakes that Lewis Jones made at Cleveland which eventually
resulted in his dismissal. One was exercising too much power and the
other was to try to innovate and change the program of the schools. But
even Gove conceded this latter point would be a delicate matter because
while a superintendent could get into trouble by introducing "frills and
fads", he could also get irto trouble by not being "up to date" or ‘'modern."
Later at the same meeting in which Gove spoke, another interesting
and significant session was conducted, The paper presented was entitled
"The Superintendent as an Organizer and an Executive" end read by Robert
E. Denfeld, who was superintendent of schonols in Duluth. Denfeld made
a strong speech on the need for the superintendent to run the schools.
When he had finished what he admitted might have been an "ideal" and
"perhaps overdrawn and imaginarv" presentation which he defended, however,
as necessary, Superintendent E. H. Mark of Louisville, took the floor
to discuss the speech and spoke about the real not the ideal world as
follows:
With the organization of school boards the superintendent

has nothing to do. These are made by legislation. They are
bodies in which all organization originates, and they are, in

33. 1BID., pp. 221 - 2922.
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most cases, the creators of the office of superintendent, and

as creators hold centrol of the office and its duties. Therefore,
'the superintendent 2s an organizer and an executive' will do just
what the school board determines. This is the real, not the

ideal condition. As to what he will do there can scarcely de

any difference of opinloq, but what he - will do depends upon . the
character of the e bosrd and his own personalitv. If the board
happens to o be composed of good gsensible, business-men and

not of politicians, the superintendent will very probably, if :
he is careful and thoughtful, have almast complete control of
the appointment of supervisors. grinc1pals and teachers, and
he will determine the course of study to be pursued,3%

In the next years, as superintendents read about the developments in

Cleveland and as they pondered the advice they had received from Superin-
tendents Gove and Mark, tliey received an encouraging report from, of all
places, Chicago. The report was published in November of 1902 in the
Educational Review under the title ' Two Years Prograas in the Chicego

35
Public Schools.” According to the author, the eyes of the educationzl

werld had been upon Chicago for three years. The question was wheiher
the second largest city in the country could straighten out its schosl

system which had been “permecated by political pull znd demoralized by
36
diffusion of responsibility." The answer was that it could and it did

this without any legal changes under a remarkable new superintendent
elected in 1900, Edwin G. Conley. How did he do it? Here is the author’s
account:

Realizing the futility of attempting to change the system
under which the school board was responsible only to the City
Hall, Mr. Edwin G. Cooley, the present superintendent who
was elected in June, 190C, immediately set about, thru the
exercise of that unusual tact and adm{nistrative diplomacy
which origina11y suggested him for the place, briqglng systemstic
order out of chaos and co-ordinating the entire system on a plan
that recognized but one responsible executive head in the

34. 1IBID., pp. 294 - 295, (Itslics mine).
35. Truman A. DeVeese, "Two Years Progress in the Chicago Piiblic
Schools"”, Op. Cit. Vol. XXIV.

26. IBID., p. 325.
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educational affairs of the schools and yet contemplated the
assent of the board to every recommendation for eppointmeut.

It is not known whether Superintendent Cooley favors a

large board or a small board of trustees, an elective or an
appointive board. Seeing the failure of a rather formidable
civic organization to impress the legislarure with rhe necessity
for changing the plan of administration, he did not stop to
discuss this phase of th= school quection, but eut:=red quickly
and energetically uvpon the task of persuading the board to
recognize the inefficiency of the old syc<tem and the necessity
for relieving the superintendent of embarrassment in the selection
and appointment of teachers thru the persosal solicitation and
influence of board members and politiciars.

Strange to say, the new superintendent found the beard
more hospitable toward his ideas then he had reason to expect,
instead of twenty-one rebellious trustees, insistent upen the
privileges which they had apparently acquired thru years of
administration in which politics was allowed to dominate in
school affairs, he found a board quite receptive and responsive,
ready to acquiesce in every meazsure he advanced for the better-
ment of the school system.

How much of this disposition to yield to the recommendations
of the superintendent was due to the pressure of the press and
public sentiment,‘gg‘ggg_ggg‘gg to decide. Suiffice it to say
the superintendent did rnot encounter as much opposition as he
had been led to fear thru the experiences of his predecessors.
Being an old schoolmaster as well as an administrative strate-
gist, he had no raiubow theories ebout school boards. He knew
that a board of twenty-one members, appoiated by a mayor largely
to accommodate certain geographical, racial, and political
considerations, could have no great veneration for educational
theories, nor could it be expected to regard the superintendent
as an infallible autocrat in school affairs. A board deriving
its pcwers from the City Kall is naturally jealous of its
prerogatives and its importance. It would not sit supinely by
while a new superintendent of the vertebrate order quietly
arrogated all its powers to himself. Mr.Cooley had no desire
to usurp the administrative functions of the board. He was
willing to divide responsibility with the board, but he took
thz sound and tenable position that the initiative in all
matters pertaining to the purely educational affairs of the
schicols should rest with the superintendent. Any other posi-
tion was fundamentally iancompatible with efficient school
management,

Like a tactful leader Mr. Cooley, therefore, began his
remarkable campaign for reorgonization in committee meetings.
He took no fight into the open board until it had been won
before the committee having the matter in charge. In this
way he saved himself endless embarrassment, avoided the humil-
iations suffered by his predecessors, and deprived the report-
ers of the Chicago press of much material for imaginative
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story-writing. The contests in committee meetings have not

been without warm discussion and spirited debate, but having
won in committee meeting Mr. Cooley, like a sagacious school
manager, made it his business quietly to assure favorable

action on the committee's report. By adhering to this policy
of personal contact with board members and dealing with them

in perfect candor as man to man, Mr. Cooley has managed to enjoy
the distinction of having won out on every proposition he had
thus far submitted to the board.

So it took the combination of a skillful, tactful leader, and the
"pressure of the press and public sentiment" which had created the nec-
essary enviromment, Cooley was able in a period of two years to get the
board to permit ‘hir to appoint end dismiss teachers, to do away with all but
four board committees, to reform and extend the normal schools, and to
bring about a number of other changes including a five year contract
(to replace his one year contract) for himself. It showed that ap-
parently Gove and Mark (but especially Mark) were right--the system
could work under certain circumstances. Interestingly, when Cooley
accepted the job, he had said that he was determined to take the job

38
"as an educatcer, and not as a politician.” But the author of the
article ends his report with these comments on Cooley's actual be-
havicr on the job:
So far as the system of administration oow in force in

Chicago would permit him he has consistently adhered to that

determination, He assumed the position with well-defined purposes

and plans for the complete re-organization and co-ordination of
the entire school system, But of what use are the most ex-

alted purposes and plans without the ability to carry them out?

Mr. Cooley is a practical man. He is not a dreamer of edu-

cational dreams, He made up his mind that all antsgonism be-

tween the board and the executive head of the school system
must be removed. The board must be won over to the proposition

37. 1IBID., p. 326 - 327, (Italics mine).

38. IBID., p. 336.
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that it would suffer no loss of prestige or dignity by per-
mitting the superintendent to be the head of the school system,
in fact as well as in theory. Mr. Cooley has succeeded in
doing this to a far greater extent than it is possible to
indicate within the narrow limitations of this article. To say
that he may have attained these remarkable results in a little
over two years by the practice of some of the arts of the
skillful “politician" is merely to say that he sought to meet
conditions as they were presented to him, that he chose to deal
honorably and diplomatically with men rather than rebuff or
repel them, to the end that me might lay foundations for a
work that is certain in time to place the Chicago schools in the
front rank of the educational forces of this country. 39

Edwin Cooley was apparently proving that men such as Andrew Draper

and Lewis Jones and William Mowry, who believed that the superintendent
had to have power through law (and state law preferably), had been

wrong and that the conservatives ‘' suchas Aaron Gove and William T. Harris

had been right. Cooley was apparently proving that if a man had enough

energy and ability and courage and tact he could convince the school board

to give him a free hand. For his remarkable achievement at Chicags he

received rapid national rgcognition. He was praised to the skies in the
educational journals and a féature article was written on him in 1906 in
a popular journal by one of America's leading journalists. 1In 1904 he was
elected president of the Illinois Teachers Association and more important,
in that same year he was honored by his fellow superintendents by being
elected president of the Department of Superintendency of the National
Educational Association. A year later bé was elected to the elite
National Council of Education and in 1907 he was elected president of

the National Education Agsociation. Cooley had, in a few short years,

rocketed from being a person who was virtually unknown in 1900 to the

leading and most higaly publicized superintendent in the country a few

39. IBID., pp. 336 - 337.
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years later.

But the ‘‘success" verdict was premature. In 1509 Edwin Cooley
resigned as superintendent of the Chicago schools. His biographer says
that he could not stand the strain., He reports that when Cooley was
elected superintendent in 1900 at the age of 43 he was "like a brawnya
blacksmith,” nine years later he was "an old man, his vitality gone." ’
Lewis Jones at least would have understood. In retrospect it is clear
that the handwriting was on the wall from the beginning in Chicago. Even
in the early years when he had been so successful he had gotten into
bitter battles. This happened once because, for educational and fin-
ancial reasons, he decided to eliminate the teaching of German from the
primary grades. It happened again when for financial reasons he was
forced to close many of the kindergartems in the public schools. 4And
this in the years when the school board was solidly behind him! The
honeymoon could not last and his troubles with the board increased until
they became so bad he resigned.

Were the developments in Cleveland and Chicago typical or atypical?
And what was happening in the rest of the country as the years passed in
regard to the relationship between schcol boards and superintendents?
And what effect were these developments having on the behavior of the
superintendents and of course on the nature of the job? I have two
important pieces of evidence which provide partial answers at least to
these questions.

The first is provided by Ellwood Cubberley, one time college

40, Thomas Woody, Dictionary of American Biography, Supplement One.
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president, superintendent of schoois, and finally head of the department
and later the school of education at Stanford from 1905 to 1934. He was
one of the leaders in American education and especially a leader in school
administration in the pericd from 1910 to 1934. The evidence is contained

in his widely used book Public School Administration, published in 1916.

In the long section which I cite below, Cubberley provides two important
kinds of evidence: he gives expert testimony on the situation as it acutally
was in 1916 and he also shows what the professional educational admini-

strators thought should be done.

All boards for school conirol are, in the eyes of thke law,
continuous bodies. They are bodies corporate, have a seal, hold
title to the school property, pass the title to their successors
in office, may sell and legally deed property not needed for
school purposes, and, in case a majority should at any time and
for any cause cease to exist, the functions of the board are
merely suspended but do not die.

On the other hand, the board is kaleidoscopic. Both the
personnel and the character of the board change rapidly. Often
the best men in the community do not find their way to member-
ship on it. Men of limited education and inexperienced in
school affairs, and with but little conception as to what
constitutes good administration of public education, are con-
stantly elected by the people to membership on the board. On
assuming membership, conceiving that they have been elected to
manage the schools, they proceed to dc so in a manner which
accords well with their inexperience and lack of technical know-
ledge. The older members of the board and the superintendent
of schools have o keep constantly in mind the slow education
of the newcomer. The longer the term of office and the more
gradual the replacement, the less the school administration of
a city is disturbed by such changes in the representatives of
the people.

Types of school-board members. The city which keeps an
able school board continuously in office is indeed fortunate.

In most cities such boards alternate with poor boards: in some
cities such boards scarcely exist. at all. In most cities the
board is a combination of diverse elements, and represents,
fairly well, the general average of intelligence of the elector-
ate and the average conceptions of the people as to the admini-
stration of public education. A city school board composed of
a machinist, a retired gentlemen, & grocer, a shoe clerk, a

[ -
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real-estate agent, a druggist, a lumberyard foreman, a hotel-
keeper, an old and busy lawyer, a bookkeeper, a young lawyer
without much business, and a banker, might be considered to
be a board of the better type.

All of these men are upright and honest citizens, inter-
ested in schools and in the education of their children, and
more or less successful in their different lines of work. The
chief trouble with them is not their honesty or their general
intelligence or their willingness to serve, but rather that
they know so little about what constitutes good school admini-
stration that they are likely to think that, because they have
children in the schocls, they know all about how the schools
should be conducted. Should they think so, as most new
members on boards of education do, they are almost certain
to attempt what they are nct competent to handle, and the
result is both disastrous and pathetic.

1f, in place of five of the better members of the board
described above, we substitute a teamster, a blacksmith, a
saloon-keeper, a young politician with little or no visible
means of support, and a crank with an educational hobby, as
often happens as a result of city elections or appointments
by mayors, we get a combination which is likely to do much
to destroy the efficiency of a schiool system by turning it
into a city patronage department, and by attempting to per-
form almost every technical and professional function which a
board should leave to experts to perform. The superintendent
zesigns, the teachers who can get away do so, and the schools
slowly deteriorate under such administrative conditions.41

Cubberley then goesz into a long account of how schools were still being
managed by numerous standing committees and of how school boards were
generally interferring in the:running of the schools. He was obviously
annoyed by this and wrote at length on this “confusion of function.” He
repeated what superintendents had been saying for twenty-five years.

The board should legislate and get broad policy but it should turn the
operation of the schools to the professional expert--the superintendent.
Thus Cubberley shows that school boards were slow learners. Significantly,
Cubberley does not question the system-~as irritated and annoyed as he

obviocusly was at the behavior of school boards, he does not challenge

41, Ellwood . Cubberley, Public School Administration, (Boston,

1916), pp. 110 - 111, (Italics mine).
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the system,

The other major piece of evidence is provided by sociologist Willard
Waller in 1932, These dats are excellent first because they are based
on extensive observations in the schools and extensive interviews with,
and reports from, teachers, administrators and school board members,
and second because Waller was a social scientist who described the
world as it was. I quote at length because of the excellence of the data.
They show, I think, what fhe failure to seize power in 1895, plus 35
years of conditioning, meant to the superintendency.

In theory, the ultimate authority of the school system is
vested in the school board, a group of local citizens elected
by the community to oversee the schools. 1In fact, the most
important function of the school board is usually to see to the
hiring of a superintendent. Once the superintendent, a specially
trained teacher vested with authority over other teachers and
titular headship of the schools, has been employed, a sharp
struggle usually ensues between him and the outstanding members
of the school board over the right actually to determine the
policies of the school. The advantage is with the superintendent
so far as this issue is concerned, for he is a specialist, and
can claim the specialist's right to carry his point over those
who have not had equal or equivalent training; . . . It is
part of the superintendent's technique so to define the situation

»+ as regards himself and the school board as to make an extended
and bitter struggle over the control of the school system seem
unnecessary and fruitless; he should accept the principle that
he should have sufficient authority to deal adequately with all
school situations and that he should not be interferred with
in the legitimate performance of these functions, and he should
take his authority so much for granted that others will be
disposed to grant it as legitimate and in the scheme of things.
The technique of avoiding major conflicts with a school board
is apparently similar to the technique which the teacher uses
in avoiding such trials of strength with his students; it con-
sists in settling minor details so swiftly and with such assur-
ance that no question ever arises as to one's competency or
right to deal with the greater. This is the question of domin-
ance and subordination, and it is settled in most cases, or it
may be settled, without an actual trial of strength by the
assurance and completeness of detail in the alternative plans
of action presented by the persons involved in the situation.
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In this matter, as in many others, there appears to be a great
difference in personalities. Some superintendents have their
way with their school boards over many years, and no one arises
to contest their claims; in fact, authority is genially taken
and genially granted. Other superintendents are always in
difficulty with the board, and we must conclude that it is a
difference in their personal techniques which accounts for this
difference of results; this is what we are attempting to
analyze. (It may be suggested, too, that the ability to dominate
a school board pleasantly is a greater factor in determining
personal advancement in this walk of life than the ability to
administer a school system of students and teachers.) . . .

Some board members are captious, and some superintendents
let relations with the board get out of hand; there is, besides,
in many communities a tradition of interference which effectively
precludes any school executive from ever obtaining a quite
free hand. Superintendents caught in such situations have
evolved many interesting devices whereby they get their own
way and yet preserve their position with the bdoard relatively
undamaged. In discussing some mistzke which he was alleged
to have made, one young and inexperience 'principal’’ remarked
to his school board, "Why, I thought that woul2 be all right,
so I went ahead and did it." A member of the board, anxious
to preserve the right c€ the board to dictate all policies,
came out upon him roundly, "We didn't hire you to think. We
hired you to be the principal of this school. Hereafter you
leave the thinking to us. We'll do all the thinking for you."
Thereafter he adopted a policy of making a great show of con-
sulting his board members on all minor matters, and of pushing
essential matters so far before consulting the board that only
one decision was possible. His position was then something
like that of the president, who can involve the country in
war, but cannot declare war.

Another policy which has many converts is that of pitting
one faction of the board against another. It frequently happens
that bitter personal enemies and business rivals are asked to
serve together on the school board; it is then possibie for an
adroit manager to play many tunes upon these personal oppositions
and antagonisms. Often enough it is one man whe controls the
board; the superintendent's problem is then to maintain some
sort of hold upon this one man. For this, many hundreds of
devices have been evolved by harassed superintendents. These
devices cover almost the whole gamut of human possibilities,
renging from identifying one's self with the leading member's
church to buying supplies from his store or failing to pay a
note. One small-town superintendent invariably selected a lead-
ing grocer from among the members of the school board, and parton-
ized him with the intention of maintaining a hold upon him; it was
a device which did not, because of the personality of the super-
intendent, have by any means unfailing success; this man might
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have done better, it would seem, to have kept the upper hand of
this grocer, as of any other, by the threat of removing patronage,
or et least to have kept the grocer from coming to believe that he
was cleverer than the superintendent. A less obvious policy was
that of a small-town superintendent who kept a hold upon the presi-
dent of the board, a banker, by refusing to pay a note at the

bank. Thcugh the banker hated this teacher, as he had almost
from the first, he wanted to keep him in the community, until

he had paid his note; since this man was the most influential member
of the board, the superintendent retained hig position as long

as the note was unpaid. A more general sort of policy is that
adopted by many executives of showing a great deal of interest

in the scholastic and personal welfare of the children of in-
fluential members of the community,

It is a difficult thing to succeed a man who has been
popular in the community, and this is a fact which often affects
the fortunes of individuals who fill prominent positions in the
schools, such as the position of superintendent, high-school
principai, coach, etc. One's friends do not at cace forget him,
and often they think to benefit him by making things hard for
his successor. A lax superintendent is a hard man to follow,
for he has allowed the school machine to disintegrate. He has
allowed authority to escape from his hands, and his successor
will always have a difficulty time in restering the school
system both internally and externally. Added to this is Zae
fact that such lax superintendents have usually made a number of
friends in the community who, though perhaps not numercus or
powerful or devoted enough to prevent his dismissal, are stili
ready and able to raise the cry that he has been dismissed
unfairly and to work a reprisal for the injustice upon the man
employed to take his place. Since this new man comes from the
outside, he is usually, of all the persons involved in the
situation, the most innocent .¢ wrong., This mechanism is
most noticeable within the faculty, and the carryover of old
loyalties is one of the most difficult things which the new
executive has to face, Sometimes the teachers who still pre-
serve the memory of the former superintendent band ctnemselves
together in order to handicap the new executive; such fights
are usually carried over into the community at-large, and they
often b~ -»me very bitter, . . . '

The opposite situation to the above is that of the person
succeeding a man who has left many enemies in the cormunity.

The enemies of the former superintendent, especially if they

are members of the board or otherwise prominent in the community,
attach themselves at once to the new superintendent, as if
determined to prove that they are not trouble-makers, that it

is poszible for this new man to get along with them, and that

it therefore should have been possible for his predecessor to

do so. This type of situation is often found when an executive
of some vigor and aggressiveness has just been at the head of
the schools. Such a man pushes the program of the school
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energetically, he fights for needed supplies, equipment, and
salaries, and he insists upon centralization of authority in his
own hands. He integrates the school machine at the expense of
the independence of some of its parts. But such an energetic
man makes enemies. Sooner or later his enemies oust him. His
successor finds a well-organized and smoothly functioning school
system, and a community ready to receive him cordially. This
mechanism comes out particularly in smaller communities where
there has been a fight for a new school building. The superin-
tendent, let us say, becomes convinced that there is need of a
new building, or for extensive improvements upon the old one.

He argues the case strongly. He enters into the fight for the
new building. He wins, but in the process he makes many enemies.
These enemies oust him from the school system. Then he goes to
a2 new commnity and repeats the process. It is significant

that in teaching and in the ministry certain individuals early
acquire a repuiation as "builders."

It is a fact that has sometimes been remarked upon that
certain communities change the chief executive of their school
system very frequently, perhaps every two or three years.
(Sometimes other members of the faculty are involved in these
changes, and leave for the same reasons, though this is not
necessarily true.) This tendency of the community to oust a
man when he is just beginning to know his way around in the
comrunity has often been inveighed against, but its reasons
and its causes have not been analyzed. It seems worth while
to point out that this insecurity of the school executive
inheres in the nature of his relationship to the community.

The relation of the superintendent to the community which he
serves is one in which alienation is always implicit, and the
alienation begins to work at once when he appears in the community,
but -it reaches its culminating point two or three years later.

We may say that the superintendent has a typical life
history in the community. This typical life history repeats
itself again and again in the life of one executive, and in
community with different executives. The life history seems
to be about as follows: When the new executive takes charge
of the school system, he has the support of nearly the entire
community (except in such a situation as the one described
above, where ‘the outgoing executive has left behind him a
considerable and well-organized opposition to the new one) .

The board is usually with him to a man. This undivided support
is his until some incident occurs which brings him into conflict
with an individual or an organized group in the community. it
is not long before such an incident occurs; the executive metes
out some disciplinary measure with which individual parents
disagree, or supports a teacher who becomes similarly embroiled
{or refuses to support her), or he refuses to cooperate with
scme group in the community in the program thpy are promoting,
or he launches some school policy which proves to be unpopular
with students or teachers. The essential weakness of his
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position is that it gives him an opportunity to make many more
enemies than friends. Opportunities for becoming unpopular,

to the point, almost, of infamy, are numerous, but opportunities
for gaining friends are few.

The life of a superintendent is from spring to spring. At
the end of his first year the superintendent has wmade some
enemies, but the majority of the community, let us say, is still
satisfied with the manner in which he is conducting the school.
He has made some bitter enemies, as, apparently, he unavoidable
must. Those enemies are criticizing him severly. But as yet
they are not powerful enough to dislodge him from his position.
During the second year of his incumbency, the superintendent
continues to be harassed by these same enemies, who become
increasingly bitter. Perhaps he becomes embroiled in something
of a feud with them; in any case the opposition group becomes
increasingly compact and well organized. The superintendent
has by now acquired certain enemies on the school board and
they serve in the community as further radiant points of antagon-
ism toward him. But the important fact, and the inexorable tragedy
of the superintendent's life is that in the second year he
usually makes a few more enemies, but he rarely has an oppor-
tunity to restore the balance by making friends of those who
have previously been inimical to him. At the end of the second
year, the opposition is sufficiently powerful to "make a fight
on the superintendent.” Making a fight on the superintendent
usually implies an open attempt to -elect persons to the school
board who will vote against his reelection; it implies a great
deal of gossip and poisonous whispering, and, usually, con-
spiracies to discredit him in the eyes of the community. Not
infrequently teachers become involved in these conspiracies.

Let us say that the superintendent has given the community a
satisfactory school and that he is able at the end of the second
year to win the fight. Sometimes he is not, and the process,
for him and the community, can begin again. But if he does win
at the end of .the second year, he stands a greater chance of
losing at the end of the third, for his position is continuously
weakened., He makes more enemies than friends. And he makes
decided enemies, if not bitter enemies, and only lukewarm
friends.

In the larger communities, the mass of the community is
large enough to absorb without damage those individuals who
have come into conflict with the superintendent over personal
matters incidental to school administration or concerns of
general school policy, so that his enemies will have less hope
of removing him, and therefore less motivation to organize op-
position to him. (His enemies are likely also to be scattered
and without acquaintance with each other, which would make
organization difficult.) Greater security of tenure is also
assured in the larger communities by the very unwieldiness of the
political machincry, which is so cumbrous that it is rarely set
in motion for trivial reasons. Further, if the school executive
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manages to remain in a smaller community for as long as, let us
say, five years, he becomes pretty stable in his position, for
he is then accepted as a member of the community and there is as
little thought of discharging him because of disagrcements
concerning school policies as there is of running a farmer off
his land because of his politics; he is a member of the local
in-group, and he is something of a fixture; he has had time to
develop firm and enthusiastic friends, and is not easily to be
removed. We may, however, allow for all these exceptions without
destroying the truth of our generalization, that the relationship
of the school executive to the community has within it the ele-
ments of its own destruction. And as long as the traditionzl
conception of the school, and the conception of school admini-
stration which goes with it, persists, and as long as the school
continues to be controlled by the local community, the school
systems of the smaller communities are doomed to frequent changes
of head.%2

42, Willard Waller, The Sociology of Teaching, John Wiley & Sons,

Inc. (New York, 1932), pp. 93 - 102.
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PART 11

The Changing Conceptions of the Sunerintendency
in Public Education 1865-1966
In this part of the report I will concentrate on the conception schcol-
men and others had about the nature of the superintendency--what they thought
it was and what they thought it should be-~and I will try to show how these
conceptions changed and why they have changed in the last century.

I chose 1865 as a starting point because before that time the office

was not a prominent one (after all, the common school was not firmly es-
tablished until about 1560). After 1865 the office emerges and becomes
pgssibly the most crucial position in American education. My research so
far indicates that there have becen four major conceptions of the superin-
tendency which I have tehtatively labeled and classified into periods as
follows: the first, from 1865 to 1910, in which leading superintendents
saw themselves and others saw them as scholarly educational leaders; the
second, from 1910 te 1930, in which the concept of the superintendent as a
business manager or school executive was dominant; the third, from 1930 to
1354, in which the superintendent was seen as an educational statesman in a
democratic school; and the fourth from 1954 to the present4in which the
superintendent was seen as an applied social scientist,

In this analysis as in any attempt to classify and impose time periods

upon historical events, it must be realized that there is bound to be over-
lap. Some men usually emerge who seem to anticipate a subsequent change in

educational administration--men who represent a point of view which may not
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become a dominant one for a decade or more later. And, of course, there are
always those who hold a point of view which has been largely abandoned by
articulate leaders in the field. Aiso, it should be noted that even among
the leaders in any of the four periods there are important differences. Never-
theless, even with these qualifications I will contend that there are in each
of these periods dominant conceptions of the role of the school administrator,
the kind of person he should be and the kind of training he should have.

I said that I was concerned with the question of why conceptions of
the superintendency changed. I will contend that sometimes the major thrust
for change has come from outside the profession and sometimes from within.
Actually, the changes have always been a result of both forces--it is simply

a matter of which is strongest in a particular period. My analysis is based

on what leading superintendents wrote about the job and what they wrote (or
sometimes equally important, what they did not write) about education, teachers,

and the schools, and, to some extent, on what they did.

The Superintendent As A Scholarly Educational Leader

The first period in which the city superintendent of schools is clearly
identifiable as a force in American education begins zbout the time of the

Civil War. 1In this period, which I would say ended in 1910, the chief school

administrators saw themselves,and others saw them.as scholarly educational
leaders and, depending on the man, to some extent as philosophers.. More
specifically, they saw themselves as students of education and ;s teachers of
teachers and as educational leaders in the community. When they talked about

the job, as they frequently did in journals and in professional meetings, they
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-generally stressed the educational position and not the business or public
relations position, although there were some men who, even in these early
years, argued that the superintendent needed to give attention to the business
and public relations side in order to survive. In the pages that follow I
will provide evidence to support these statements.

In the early years and indeed until 1900, the most prominent superin-
tendent was William Torrey Harris. Trained in the classical tradition at
Yale, Harris wrote and spoke on a wide variety of topics from art to philo-
sophy to elementary education. A man who was widely acclaimed as 2 leader in
philosophy. as well as education, Harris saw the task of the superintendent
as follows:

The efficient superintsndent seté into working order three
educative influences to support the one great work of education

in the school system: namely, an educative influence in wise

measures and correct insight, for the members of the school board;

second, an educative influence resulting in insight into methods,

and a growth in personal self-control, and besides these a culture

in literature and art and science, for the teachers; thirdly,

for the community, an enlightened public opinion which knows

what the schools are actually doing and can intelligently ex-

plain merits and defects, and tell what changes are desirable
for onward progress.l

Another prominent individual I would present in this period is William
H. Maxwell, superintendent of schools in Brooklyn from 1887 to 1893 and for
the entire New York system from 1898-1915. He was president of the Depart-
ment of Superintendence, a member of the Conference on English of the Com-'
mittee of Ten, Chairman of the Committee of Fifteen and for many years he

was associate editor of the Educational Review--one of the finest educational

journals ever published in this country, Although Maxwell did not write

1. "city School Supervision," Educational Review, Vol. 3 (February, 1892),
p. 172,
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specifically on his concept of the superintendency, his writing does show
him to be a scholarly educational leader. Nicholas Murray Butler, who worked.
closely with him for years, after listing the academic honors Maxwell had won
as an undergraduate and graduate student states that he '"never abated his
scholarly habits, and his extensive reading, study, and writing contributed
as much as his distinguished piblic career toward winning the honorary degrees
of doctor of laws granted by Columbia University.in 1901."2 Equally important,
Maxwell thought the most>important qualification for teaching was scholarship.
As he put it, "Ignorance is at the root of most of our bad teachf.ng‘"3

Another prominent person who will serve as an example of the scholar-

educator type is John D. Philbrick, superintendent of the Boston schools from

1856 to 1885. Upon his death in 1896 the editor of the Journal of Education

wrote a testimonial to him which provides evidence of his qualities and of his

achievements.

Henry Barnard was the only American of his time who attained
an equal reputation as an exact scholar and professional expert in
education. 1In Japan, Spain, Russia, Austria, Belgium, England,
and Scotland Mr. Philbrick was recognized as an educational leader
of international rank. He represented Massachusetts at the Viemna
Exposition (1873) and the United States government at the Paris
Exposition (1878). In both cases the exhibit which he had in
charge carried off the honors--Massachusetts at Vienna, and the
United States at Paris. In the latter he secured for our exhibits
121 awards, more than any cther nation except France. Of these,
twenty-eight were gold medals. The French government created
him a ""Chevalier of Honor" and an "Officer of Public Instruction,"
with the insignia of gold palm and title "Officer of the Academy."
The ancient and venerable University of St. Andrews in Scotland
gave him the degree of Doctor of Laws, "holding in high regard the
high merits of Mr. Philbrick's work in the sphere of education."
The Belgian inspector of schools reported officizlly that he learn-
ed more from Mr. Philbrick than from all other sources.%

2. Educational Review, Vol. 27 (January, 1904), p. 5.

3. "Supervision of City Schools," N,E,A, Proceedings, 1894, p. 316.

4. Journal of Education, Vol. XLIV, No. 18, pp. 312 & 213.
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Thomas M. Balliot was another prominent educétor who wrote about the
conception of the superintendency. Ballisct was superintendent of schools
in Springfield, Massachusetts for many years. These were his views in 1891:

As it is the first business of the lawyer to know law, and
of the physician to know medicine, so it will soon be recognized
that the first business of the superintendent of schools and of
the principal of a normal school $o know that which he is sup-
posed to direct or teach--education.

He ought to be above all things else a teacher of peda~
gogics, a teachexr of teachers.

P

The superintendent ought to be the educational advisor of
the board and his counsel ought to command the same respect on
their part as that of the city solicitor on a question of law, or
that of the city physician on a question of sanitation on public
health.,

The superintendent cught also to make it his duty to fashion
and shape the educational thought of the community.

It is quite true that in many communities the superintendent
must take an active interest in the matter of school house
architecture, in the management of financial affairs of the
schools, and in various other matters important to the schools;
but he is never justified in allowing his time and strength to
be absorbed in these directions to the extent of rendering
it impossible for him to either carefully study educational
questions or teach his teachers pedagogics.

Lewis Jones, superintendent at Indianapolis and at Cleveland, and
a person extremely prominent (as has been shown already in this report) also
provides us with evidence on the concept of the superintendency which was

prominent before the turn of the century., In hig article in the Atlantic

Monthly in June of 1896 in which he was primarily concerned with the harm-
ful effests of politics in education, he did discuss the qualities of the

men who had preceded him at Indianapolis. Each of these men,he said,had

5. "City School Supervision,” Educational Revirw, Vol. 2, (December 1891),
pPp. 483-4384,
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. 6
in his own way been "leaders in pedagogical thought and practice." The

first superintendent he described in part as "a born executive, a capable

leader cf teachers but never a teacher of teachers., He had educational
7

ideals but he could not teach these directly to his teachers." The man

who succeeded him,however,waes not only "a schoiarly, thoughtful man but
8 )
alsc a true teacher of teachers." The third superintendent, and Jones'

predecessor, he described as a person who "brought to the work organizing
9

power of a high order, connected with scholarly habits." These were his
views about some other superintendents he had known. In his own work, and
this comes out clearly in his annual reports, he gave evidence that the
"echolarly educator" label described him perfectly.

I could present additional evidence of the views of superintendents
themselves, but that is really unnecessary. I can sum up the case by pre-
senting the views of one student of the period, H. Warren Button, who has
drawn a composite portrait of them. He describes them as follows:

If they thought of the status of their positions. they

compared themselves to attorneys, ministers or doctors. They

felt that they were required to be scholars, and the most

prominent of them were authors 2t one time or another. Fre-

quently they wrote school texts or books on teaching methods,

but they often worked in other fields; history of education,

philosophy, history. The superintendents were professional

men from the start, "experienced and learned men,'" as Taylor
had said. He was a professional man before there was any

6. '"The Politician and the Public School," The Atlantic Monthly,
Vol. 77, (June 1896), p. 816.

7. Ibld.
8. Ibid.

9. Ibid., p. 817,
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body of professional knowledge or skill. Whatever else, he
was not a business.man--the thought never entered his mind. 0

This last statement was not quite correct. These men did have to think
about their role as a business manager, especially after 1890. But when
they confronted the problem,they resolved it by having the business aspects
of administration handled either by the Board or by a subordinate official--
the superintendent would be an educator. This was the position recommended

by the Dreper Report and it was generally agreed upon in this early period.

I think 3urke Hinsdale, prominent superintendsnt and then college professor,

represented the views of most of them when he said:

. « o let us consider the question wiiat the norm or type
of school superintendent should bz, Hitherto the superin-
tendent has combined many wvocations and performed many duties.
This is the case at the present time also. Some superin-
tendents attend more to the educational side, and some more
to the business or.administrative side of the work, and no
doubt this will be true to some extent in time to come, and
there is no reason why it should not be so. Still the question
occurs: 1iIn what direction shall the main stream or tide set?
Should the superintendent be more of a leader of his teachers
and of the community in respect to educational matters, or
should he be more of a businessman or administrator? Those
who are familiar with my ways of thinking on these subjects
will not expect me to hesitate in deciding for the first of
these courses.ll

There was one prominent exception to this view of the superintendency
.and that was held and advocated by Aaron Gove, the highly successful and
prominent superintendent at Denver. I have already included his statement
in his 1900 speech that neither scholarship nor executive ability was enough
for success,aﬁd that what was needed was the ability to manipulate the school

board and the public. In several earlier statements Gove made his views

10. A History of Supervision In the Public Schools, 1870-1950. An un-
published doctoral dissertation, Washington University, St. Louis, Mo., 1961,
PP. 25-26.

11, N,E.,A, Proceedings, 1896, p. 470.
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quite clear. Writing in 1891 he said:

It is not enough that the superintendent be an edu-
cational philosopher; he would often better be less of a
theorist in principles and their application. and more of
a practical business man.

Then in a discussion in 1896 he said this:

City superiuntendents occupy a middle ground. On
the one hand are the experts, philosophers, and thinkers,
vhose theories must precede any healthful progress. On
the other hand are the people who make up the mass of the
active forces of the community; ever ready and willing to
trust to the philosophers, the men of thought among them,
for the underlying principles of their educational system,
and both unwilling to investigate and unable to appreciate,
philosophical methods. Between the two are the superintendents;
men who are giving their lives to the study of the practical
side of this great interest; men who should be well aware
of the business demands of the schools in their charge.
and the money needed from year to year to maintain them,
Occupying this middle ground it is the superintendent's
priviiege to appropriate frcm the one side that wisdom, skill,
and art which he learns from the students, and professors of
pedagogical science; and from the other side those grosser,
more material forces without which progress is hindered.13

As the years passed it became clear that Gove was right and by 1925
it would be a rare superintendent who would see himself as a scholarly type.
But in the years before 1900 the scﬁolarly—educator conception prevailed. I
have given evidence from superintendents themselves. Now a look at the way
others saw them. 1In 1898 Charles Thwing, President of Western Reserve,
wrote an article on the superintendency which he described as "a new pro-
fession." Thwing was extremely optimistic about the possibilities of the

new "profession” which he thought would have "a mighty part in the develop-

!

12. "City School Supervision," Educational Review, op. cit., p. 258.

13. N,E.A. Proceedings, op. cit., pp. 468-469.
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ment Of American 1life." His description of the kind of men he thought would
be suitable for the job indicates that he was really thinking of a supermen

type, but the discription does show that he thought of the superintendent

+

in large part as an educated-scholarly type. ) L ) -

When one attempts to describe¢ the sort of a man fitted
to be the superintendent of schools in a town or a village, one
discovers that the superintendent is to embody all that is ex-
cellent and highest. He is to be a men ‘of 1ight and leading.’
He is to be a man of character, a_gentleman of good manners, and
a ‘a scpolar, To the pupils he represents those qualitiez the
gsecuring of which is the end of the school. To the teachers he
should embody those worthiest elements which they constantly
hold up in their own personalities to their classes. If he
must have the defects of his excellences, he is indeed to
possess the excellences of his defects. He is to have an
educational policy, but he is to hold it in determination free
from stubbornness., He is to have a financial policy; he is to
determine the amount of money to be given to the different grades
of the schools and to the different teachers, but he is to be
economical without parsimoryy, and to be liberal without lavish-
ness. He is to be a scholar or, what is more important, ke is
to know scholarship and to know scholars, but he is also to know
and to be impressed with the fact that in the pubiic schools
scholarship is a method or a means to the primary end of secur-
ing character and social education. He is to be an administrator
and an executive, but he should not require a long experience to
learn that social and personal relations are of the highest
worth in securing worthiest results in educational service. HKe
is to find his work in the school, but he is to remember that
he is a citizen, and that he has fellow-citizens, and that with
them he is to be on terms of good-fellowship. He may think
himself set apart to a work of peculiar sacredness, but he will
often be called to recognize that he himself and the whole
system, of which he is the head, rest upon the great foundation of
the welfare of the whole people. He may think of his work as
entirely intellectual and spiritual, but on numerous occasions
he is required to remember that the support of his work is found
in the public taxes. A part of his work will have to be done at
his own desk in solitary reflection on the conditions instrustad
to his keeping, but he will also often hold conferences with his
associates and be summoned to give counsel, and to offer guidance,
in emevgencies of peculiar peril. He will be summoned to point
out to tbhz citizens, in either writing or speaking, the duties
which they owe to the children of their city. He 1is to be
past; he is to be aggressive without being radical; he is to
recognize the good cf the past, yet not bé chained to the past;
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ke is to be aggressive without being radical; he is to be a man

of larse heart, but ke iz not to let his sympathies control his

judgment. He is to be able to say or do hard things when they

ought to be said or done, but be is to do and to say as to leave

in the one whem he may criticice or oppose a friend and a supporter.

He is so to deal with the faults of the pupils es to cause them

to correct them with the fnitles of the teachers as to cause them

toe réemove them, and with the limitations of 2chool boards ad to 14
+ inspire in the meusbters' largeness of view and vitality of service,

)

This cecnception of the job could be regarded os uvnrealistic eince few
if any humen beings had the qualitieé Thwing cexpected. Yet considering the
difficulty of the job, maybe he was right, Interestingly, this concept of
the superintendency as a new profession, together with the almost heroic
qualities that were thought neczssary fer the jobs,were edopted by Ellwood
Cubberly and featured in his 1916 textbock on school administration.

I have two important pieces of evidence vwhich indicate how scme lay

persons -saw the jcb, The first is an editorial in The Binghamton (N.Y.)

Pepublican in the autumn of 1896 in which the editor described the qualities

he expected in a new superintendent.

The superintendent of schools in-a city of the size and
intelligence of Binghamton should set the standard of intellect-
ual ardor for his teachers: he should be a distinct and vital in-
fluence for higher ideals, for unflagging zeal in the pursuit of
thogse ideals; his enthusiasm should be of that carrying quality
vhich communicates itself. e should be a m2n of liberal edu-
cation; if not a schelar (in the scholar's use of the term), he
should be at least a diligent student; and the scholarship will
come when time places upon his head what the Scriptures declare
is a crown of glory. He should know and love bocks; and yet
know that one real teacher is worth more than a ton of text-
books, He should know the trend and the drift of what is called
theory or modern edvcation, or pedagogics. He should know and
work out for himself the first principles of education. He
should be an original investigator of principles and methods. He
should learn all that Pestalozzi, Herbart, Froebel, Herbert
Spencer, and Sir James Sully can teach him--and then be his own

14, Educational Review, Vol, 15, pp. 28-29.
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man and nobody's copyist. He ousht to know enought to know
that, stripped of its technicei vacsbulary and somewhat pompous
phrasing, "scientific" education is simply a return to the
simplicity of teaching; a return to the etymoiogical meaning
of the word "education.” He should work out for himself ihe
difference between the 0ld scholastic theory that education is a
memorizing, a pouring-in of facts, statistics, tables, and the
modern and yet very- old theory that education is a drawing out,
a bringing forth, a development. He should have experimental as
well as theoretical knowledge of psychology. Although not a
specialist, ke should possess sufficient inteliigence to detect
poor work or to appreciate good work in any subject in any school,
‘But, above all else, his intellectual personality should
be of that quality to inspire the great body of teachers to
finer work, to more exacting ideals.l>

This editorial was presented in the Journal of Education together with
the name of the man wﬁo had been selected, The Journal editor commented

that the new man was "a very strong mfn, but even he may- hesitate to face.
those conditions in their entirety."10

There 1s.one other major piece of evidence that T will use ¢o show
how the officé of the superintendent was seen prior to 1900, 1In 1896 ap-
parently New York City had undergone a political expansion and that action

created a need for a new superintendent. In June of 1896 William Bruce,

editor of the American School Board Journsl, described the situation and the

man New York was seeking as follows:

Now that a Greater New York has been called into existence

a greater superintendent is wanted. John Jasper, who has served
as the manager -6f New York City's school system, with the title
of city superintendent of schools, is thought to be too common
place to continue in that position. Professor Daniel Gilman,
president of Johns Hopkins College, has been urged to accept

_ the superintendency. The contest has not only become a lively,

" but most interesting one;

15, Journal of Education, Vol. XLIV, op. cit., p. 308.

160 .Ibid. ) - hd
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Mr. Jasper, in the language of a board member, has efficiency
in a certain direction in the management of school matters that
‘those most cpposed to his reappointment as superintendent will
concede. He has a marvelous familiartiy with all the details
of the school system; he knows the records and services of an
immense number of teachers, and in his way he is a good z admini-

" gtrator,

At the same time a majority of the members of the board of
education would frackly admit, if they gave utterance to their
convictions, that while Mr. Jasper has been paying great at-
tention to administrative detail during the past sixteen years,
he has allowed himself to slip behind in knowledge of im-
proved methods of teaching. , .

For the office of superintendent a broad-minded scholar,
who 1s versed in the most modern methods of imparting ele-
mentary education to nearly 200,000 children is wanted: a
man who can inspire the teachers of these pupils with pro-
gressive ideas, who can 1lift up and carry along with him the
whole body of assistant superintendents, principals and sub-
ordinate teachers in his efforts to give pnoint, force, and

.. direction to the objects for the attainment of which teaching
is merely the means to an end,..

The problem for the board of education to solve is obvious,
On the one hand it has an excellent man, who is a thorough master

: of the details of his office, and on the other an educational
leader of national reputation. The position of a school super-
intendent requires a man of great talent in opposite directionms,
Such a man_is rarely found. Professor Gilman promises to be

this man.1

The fect is that in 1896 one of the most distinguished scholars in
the country was considered for the jecb of superintendent of schools in a
great city and Gilman evidently seriously considered taking the job. That
could not have happened in 1925 and it certainly would rot have happened in

1965.

The Superintendent As Business Executive 1910-1929

Beginning about 1900 the conception of the role of the chief admini-

17. Americen School Board Journal, Vol. XI; No. €, (June, 1896}, p. 8 & 9.

(Italics mine).
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strator of the schools beghn to change. This change occurred not becguse
of any change i; the nature of the work of the teacher,nor because of any
basic changes in the purpose of the school. Rather, the change was a direct
result of the impact of powerful social forces on the one sideyand ?he -

institutional weakness of educators, and especially the superintendent,

',6

in the public gchoolé on the other, ) o

I have presented a detailed account of these social forces and time
doesinot permit lengthy treatment here.18 The major elements were the
rise to a position of great prestige of the businessman- and Fhe increasing
acceptance br Americans of the bﬁsiness ideology. This latter development
is certainly uaderstandable for a generation raised on the McGuffey reader
and the success story literature. Aanother féctor was the climate of sus-
picion created by the muckraking journalists and indeed the develorment
of muckraking journalism itself. These factors were blended together and
reinforced by the retormers as they proposed to solve mzay, if not most,of
the country’s problems by applying something called "modern business methods."

By 1910, after years of subjeétion to the steadily growing business
influence and about the time that the momentum of reform had reached its
peak and Americans had become accustomed to a critical view of all their
institutions, the schools, especially in the larger cities, were facing
procblems that would hzve taxed a professionally excellent,'richly endowed,
educational system. No such system existed, and the schools and teachers

available were overwheimed by the new problems which developed. Some

fourteen million immigrants had come to America between 1865 and 1900.

18, Raymond E, Callahan, Edecation and the Cult of Efficiency, (Chicago:
1962). .
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After 1900, they came at a rate of about one million per year, The majority
of thes: people remained in the éastern cities where their children ‘were
entered--with increasing frequency beczuse of the improvements in child 1labor
laws and compulsory zttendence legislation--into the public &chools., Coming
predoﬁinantly from the poorest socio-economic groups in southern and eastern
Europe, these uprooted, non-English speaking children from semiliterate
families with'dtvetse cultural backgrounds ccn;tituted an educational problem
unparalleled in human history,

On the physical side alone,this meant that thousands of additional
classrooms and teacheré were needed, Even without the flood of immigration,
greater ex;)enditures for education had beccme’ hecessary due to tl:e norral
increase 1n_popu1ation end the increasing respon#ibilities placed upon the
schools. W;th the vast numbers of new students, taxes had to be raised
greatiy to meet even the minimum essentials. Unfortunately, this need for
large increases in school funds occurred not only at a time when the country
had been roused to a concern for economy and conditioned to suspect that all
public institutions were inefficient and wasteful, but also in an inflation-
ery period in which the cost of living had risen more than 30 percent. The
result was that administretors, who needed additional funds, were forced
to deal with a suspicious, aconomy-minded public which wanted to cut costs.

It is againsc “his background of social and educational conditions that
an event must ﬁe seen which was to have far-reaching consequences for edu-
cation administration. This was the spectacular entrance, in the autumn of
1910, of Frederick Taylor and his system of scientific management on the

American scene. In the months and years that followed, the country was
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saturated with hundreds of articlc:; and scores of books were written on
scientific management and efficiency. As a resultsthe country became even
more efficiency conscious. Demwands were made that Taylor's stytem be applied

-

to education.and fheée were'always coupled with statements concerning the
finaﬁcial sevings which would be forthcoming.

The publicity giten to the scienEific ﬁanagement movement,and the great
claims made in its behalf,intensified the feeling on the part of the public
that great waste existed everywhere, and at the same time offered a mesns
of eliminating it. .One result was that a new wave of criticism was directed
against many institutions, and especially those which were large enough to
be suspected of gross managerial inefficiency and those which were supported
by public taxation. The schools, particularly in the large; citieg, met
both of these criteria. Beginning early in 1911,hardly a nmonth passed for
two years in which articles complaining about the schools were not published
either in the popular or in the professional journals. Gradually the critic-
ism grew in volume, reaching a peak in tﬁ; summer and fall of 1912. In these
months a series of 1ncendigry articles were published in two of the popular
journals with tremendous circulations, The Saturday Evening Post and The

19
Ladies Home Journal. In June of 1913,the editor of the American School

Board Journal reported that "No recent year has seen such wholesale changes

in superintendencies and other higher school positions as the present year--

1913, 1In the Middle-west there has been a perfect storm of unrest cul-
20

minating in wholesale resignations, dismissals and new appoiniments,

19. Ibid. Chapter 3.

20, American School. Board Journal, Vol. XLVI, p. 28.
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So far as the conception of the nature of administration,and especially
the ‘superintendency,was coacernad, there is evidence of change away from
the notion of the administrator as scholarly-educator or at least as a teacher
of teacners over to a.busineas-managerial role, even bafore the efficiency -
manis hit the country late in 1910. This change is evident in the pro-

-~

fessional meetings, in the journals, and in the major books on administration
by W. E. Chancellor in 1904 and 1908.21 This was probably a natural result
of the rapid growth of city schoul systems into mass organizations, the
growing admiration for the managers of large business and industry, and the
increasing tendency to apply business concepts to all areas of human ex-
perience. Even sosChancellor does at times refer to the superintendent as
a scholar and at one point writes that his relationship to the school board
"stands somewhat as an attorney to a client,"22 And Dutton and Snedden in
thetr text, which was published in 1908 and along with Chanaellor's the
most important book on educational administration before 1910, present. the
superintendent as an educational leader and statesman who needed above all
a broad liberal and professional education.23

The clash between the old and the new concepts of administration was

brought to the attention of educators in March of 1910. The occasion was 2

meeting of the National Society of College Teachers of Education, The

21. W. E, Chancellor, OurSchools- Their Administration & Supervision,
Boston: (1904); Qur City Schools- Their Direction & Management {Boston; 1908):

zz.g_gsf:hool's, Ibid., p. 10

23. S. T. Dutton and D. Snedden, The Administration of Public Education
in the United States. Chapter 14, New York.
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neeting was devoted to a congideration of university study of educsational
administration. The main paper was read by Frank Spaulding, superintendent
of schools in Newton, Massachusetts. Charging that the administratioun of
public educatipﬁ was "gréssly_inefficient"-and "the weakest phase of our
great educational enterprise," he urged that the training of the admiaistfator
e@phasize the practical aspects 6f the job and be based oa "simple and
sound business érinciples." Spaulding's paper wa; criticized by William
| Burris, dean of the College for Teacherg of the University of Cincinnati,
who argued that the administrator of the highest type was "first of all a
philosoph_er."z4

In the years immédiately following.educators were forced to devote 2
great deal. of attention to administration, and not only courses but whele
programs were developed in that field in the universities., On the question
of what the nature of these courses would be, the issue was decided in
Spaulding's favor, and not by the logic of hig argument but by the course
of events. The American people, stirred by the sensationalist criticism
in the popular magazines and convinced that the schools were grossly in-
efficient (many leading educators had boarded the critics' bandwagon),
demanded administrators who advocated separating the business aspects of
administration from the educational. These men, ﬁe said, "give evidence of
about as sound and comprehensive a grasp of the real problems of educational

administration as the would-be manufacturer of shoes must have of industry

24. F. E. Spaulding, The Aims, Scope, end Method of a University Course
in Public School Administration, (Iowa City, 1910), pp. 3-26 & p. 72,

25. N.E.A. Proceedings, 1913, pp. 249-297.
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who would put his factory in charge of two independent experts . . ?261

Whatever hLarmful educational consequences ensued from Spaulding’s
practices (and guestions of this point were bruched aside), his conception of
.'administratiqn and his racommendations for practice made sense to men vwho
were trying to keep their jobs. Superintendents who adopted his suggestions
were gble to reduce educgt{bn to financial terms and to meet their econcmy-
minded critice on their own grouﬁd. At the ceme time, by giving to the
work of the administrator the appearance of scientific respgctability,
Spauldinz not only contributed to an improvaed status for the administiator,
but also provided him with a professi;nal rationalization fér an over-
emphasis- upon the financial aspects of education. - And if there were any
who doubted the effectiveness of Spaulding's approach,he could use his own
successful career to dispel these doubts. .He had kept his job at Newton,
which had the reputation of being the "bufial ground of supefintendents,"
for ten years at a salary of $ls,000.27 Only the superintendency at Bozton
paid more in Massachusetts, In 1914 he was appointed superintendent at
Minneapolis at $8000 per year.28 Three years later he moved to Cleveland
at $12,000.29

The other major effort to change educational administration over to

the business-industrial model was made by John Franklin Bobbitt in the

Tyeifth Yearbook of the National Scciety for the Study of Education. In

26, Ibid.

27. F. E. Spaulding, School Superintendents in Actjon in Five Cities,
(West Rindge, N.H., 1955) pp. 222-223.

28. Ibid, p. 382,

29, American School Board Joutnal, Vol. LIV, (February, 1917), p. 61.
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this volume, published early in 1913, Bobbitt applied some of the major
elements of Taylor's system.of'managemeht, which had been dramatically
introduced to the public in 1910, to the schools. He recommended that all
major decisions be made by management; the setting of standards for the
“product"; the determination of the task to be perfcrmed and the incentive
(éala;y) to be provided; the determination of methods of instruction, to-
gether with detailed instruction for the use of the "yorkers'; the selection
and training of the “workers"; and the selection of tools and appliances to
be used, Like Taylor, Bobbit¢ believed that efficiency depended on "centra-
lizetion of authority and definite direction by the supervisors of all
processes performed." Both systems reduced the "workers" to sutomatons and
placed heavy responsibility for "production® on'management.so

The evidence from the professional journals shows that it was Spaulding's
ideas, not Bobbitt's, which were accepted by most of the men who wrote on
educational administration after 1913. The reasons for this are rather

obvious, Hie ideas were easy .to apply and they got the job done, i.e.,

economy was achieved and the echools had the appearance of being run

efficiently. Bobbitt's system required an elaborate and expensive research

and planning division, Even the largest school systems had reither the money
nor the talent for such an operation. Besides, the public was not primarily
concerned with real efficiency (even if we grant that Bobbitt's system would

have produced it), but with cost.

By 1915 the great change in educationzl administration was well under

. way and in the next decade the basic patterns were extended and institution-

-

30. For a detailed degcription and analysis of Bobbitt's views see
Callahan, op. cit., Chapter 4.
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alized through the development of graduate programs in administration. The
two men who led in this development were Ellwood Cubberley, Dean of the
School of Education at Stanford, and George Straver, Professor of Edu-
cational Administration at Teachers College, Columbia, Cubberley's major

influence was exerted through his texts, especially his Public School

Aéministration published in 1916, while Strayer's influence was exerted

thrcugh his teaching and research direction at Teachers Ccllege, and through
the many mejor surveys which he directed.

Cubberley's conception of administration,as presented in his 1916 text-
book,is an interesting combination of the ideas of Chancellor, Duttcn and
Snedden, Spaulding and Bobbitt. The superintendent is pictured as heroie,
almost superhuman., His is the office "up to which an& down from which
authority, direction, and inspiration flow.”" He is "the organizer and
director of the work of the schools in all their different phases, . . ."

He is "the executive officer of the school board, and elso its eyes, and
ears, and brains."” He is "the supervisor of the instruction in the schools,
and alzo the leader, adviser, inspirer, and friend oé the teachers."31 On

the other hand little attention is given to the teachers, and this is directed
to the mechanical aspects of their selection and management by the super-
visory staff. In some respects Cubbarley's system of administraticn can be
described as benevolent authoritarianivm. His superintendent is not a

scholar or a philosopher, but neither is he Bchbitt's engineer or Spauld-

ing's cost accountant, although much of his text is devoted to the firancial
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and mechanical aspects of education. He is rather an executive, a director
of large enterprises, one might almost s;y a captain of éduqation. As he
is described by Cubberley he would be almost identical, trait by trait, with
the paragons of virtue, energy, and ability, vho ccnstituted the ideal .-
"guccessful! men in the success-story literature.

In the 1920's, probsbly the most influential figure in the doevelopment
of administration was George Strayer, the leader in educational administra-
tion at the institution which awarded more advanced deérees in administration
than all the otker graduate schools in the country between 1910 and 193C.
He was the first to apply Thorndike’s basic statistical techiniques to
the work of educationsl administration and he sought to achkieve for his
graduate programthe professional respectability of medicine and law.

There were several factors responsible for this development. Most
important was Strayer's conception of the aature of professional training
and the translation of this conception into a program for preparing gchool
administrators. Strayer believed, along with Spaulding end his Deen at
Teachers College, James E. Rusmell, that professional training should pro-
vide the student with the specific skills he needed to do the job. And
this emphasis upon the specific and immediate tasks was carried to the
doctoral dissertation as Strayer contended that "there is ro detail of the
work of the administrator that may not properly become the subject of in-
tevaive investigation by those who are candidates for the doctor's degree

32
in the professional schoolf' The result was an emphasis upon the tech-

32. George D. Strayer, N. L, Engelhardt, & others, Problems in Educational
Aéministration, (New York, 1925), p. VIIIL.
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niques and the mechanics of administration. While this kind of program did
not require extensive study in the disciplines,upon which a real under-
standing of education must be based,end was ret orierited toward baesic in-
quiry and the production of knowledge, it did provide students with the
knowledge and skills necessary to operate the schools in a business-like way--
a prerequisite for job survival in most school districts in the twenties,
Taken together, the leaders in this period--Spaulding, Bobbitt, Cubberley,
and Strayer-represented a new type of school acministrator, a type that
differed merkedly from men such as Herris or Maunwell. To a man, they were
able, energetic, and practicsl, &nd to an amazing degree they represented

in their interests and actions the dominent tendencies in American life in

the first decades of the twentieth century. They not only manifested a

great interest in,and adwmiration for, businessmen and inductrialists, but
they resembled these men in their behavior. They were active in intro-
ducing and using business and industrial procedures and terminology in
education, and they centered their attention almost exclusively upcen the
financial, organizational, and mechanical prchlems. Because they were
canctle m2n, they would have achieved a measure of success in almost any
Lind of activity at any period in American history. Their attainment of
positions of great leadership in education was due in part to the fact that
the kind of sbility and orientation they had was precisely the kind that
waz sought after in an efficiency-conscious, business society. The situa-
tion in American education after 1911 demanded leaders who were oriented

toward the business side of education, not the soclel orfphiloéophical side.
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The Superintendent as Educsational Statesman in
Demozratic Schools 1930-195%

-"In the years after 1930 the busingss«managerial orientation in admini-
stration came under vigorous attack, graduglly declined in proninence and
was replaced by the notion of the superintendent as an educational leader
operating within the democratic framework, By decline I mean that leaders
in schoel administration either rejected it ocutright or modified it so
thaet the business and manageriel aspects of sdministration were relegated
to a1 important but secondary place. /t Jeast this was true pt the verbal
level as evidenced by the writings of leaders in administretion. Whether
it was trve generally among superintendents cr professors cf educational
administration is difficult to say. I 2m gure that many administrators
not osnly accented the new ideas but also tried to implement them, But there
is reason encugh to susp=ct that the new concept was accepted by many, 1€
not rostssuperintendents cnly st the verbal Jevel. For whetever lofty
statements might be made cbout the superintendent as an educational statés-
man or however disenchanted the nation might be with the leaders in the
business community, administrators knew that their most difficult task
wag to get encugh money from en economy-ninded public (using obsolete
financial arrangementsi to run the school effectively and ot the same time
give the appeerance of frugality, HN», vhatever critics might say, the
buziness-msnagerial orientation and training was functional, It was func-
tirnel in 1910, functional in 1920,eund there is evidence that it is func-
tional in 1966. Besides, hundreds of men hed been trained in the crucial

veard (crucial in terms of the growth of graduate schools of education)
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_bctween 1910 and 1930. These men went not only into important superinten-
dencies,but also into faculty and administration positions in schocls of
education where they treined encther genreration of ‘students in the mannexr
in vhich they had been treined, It isn't casy to meke an educaticnal states-
man out of a man trained as a cost cccountant. On the other hsnd,vhat-
ever the realities of 1ife were,the most bugsiness-minded superintendent
mist have been stirred by the passibility of being perceived 28 an "edu-
cational statesman"--whatever that meant it sounded good, At the gseme time
it would have been difficult for a cuperintendent to declire %o eccept the
role of "demncratic educetional leader."

The leader in the movement to establish a new ccnception of the super-
intendency was Jesse H, Newlon--and he was perfect for thg job. He was
. not only a mar of great szbility and coursge,but he was a rare combization
of scholar and successful practitioner., He could end did hold his own in
a company of outstanding scholars that included John Dewey, George Counts,
John Childs,and Charles Beard. More important.from the point of view of
having his ideas listened to with respect and perhaps accepted by a field
of practical men,was his background and experience. He csme from a small
town: in the midwest and he had risen to the top. He was succesinely a
teacher of history, a high school principal, a superintendent of schools at
Jinceln, Nebraska, and then at Denver, and finally a professor of education
g~ the most important school in professional education--~Teachers College,
Columbia, He had received national recognition for his work as superin-
tendent at Denver and in 1925 was elected president of the N,:,A. As one

prominent profeusor of educationel administration put it, "Ho man® can Justly
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say that Dr. Newlon's thinking has not been tested both in the crucitle of
theory and under the withering fire of practice. ‘He cen neither be character-
ized as an "educetional up-stort" ner as a "visionary college prm‘:'eﬁ‘r!mr."33

Newlon launched hig criticism and prasented hie views on the super-
intendency before a national audience of adwinistrators in 1925--a time
wizn the business-mansgerial conception of administration had reeched its
peak, HKe worried that "the ;jreatest danger thet besets superintendents
at the present time is that they will beconz merely business managers."
Many superintendents, he said, were "more ~oncerned about the purchase of
pencils and paper, gbout the employment of jenitors and clerks, about
mere buziness routine than they are abcut the educative process that goes
cn in the classroom.” Such individuals, he seid, "would make good
bookkeepers. “3Y

Newlon stated that the chief function of the superintendent vaz
Yeducational leadership'] end this leadership would be exerted within a
democratic framework which would make it possible for teachere to parti-
cipate "in the etudy of educational problems and in the developnent of
methods of procedurs.” The authoritarian conception of administration, so
clecsely linked to the bunineso-manageriel concept, had to go. Teachers
would pavsticipate with administrators ag assocfates. But by this Newlon

31¢ not mean that the answers to edncaticnal problems would be obtained bv

33. Prank W, Hart, The Sociel Frontier, Vol. 1, No. 6 (Marchk, 1935),
z. 29,

34. N.E.A. Proceedings, 1925, p, 658.
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majority vote, The expert had his pisace. But he wanted superintendents to
be "students of the social sciences" and to "draw constantly" on knowledge
from these fields when confronting educational policies and problems, But
he knew that neither superintendents nor teachers could be expert in every
agpect of education. For this reason the superintendent should “"sppraciate
and employ the gervices of those who are experts in the numerous fields of
education,”

These ideas are very impressive and would place Newlon at the forefront
of educational administratior in 1966. Considering the time at which they
were presented and the climate of the times, they are remarkable, Even
more remarkable was his view of the teaching staff. "I 1like to think of the
teaching staff," he caid, "as a company of scholars engaged in the edu-
cation of youth."35 Those were rare words in 1925. They are almost as
rare in 1966.

The major outline of Newlon's conception of the superintendency was
presented in 1925, But it was almost a decade before his ideas had a major
jmpact upon educational administration,and even then two important events
made 1t possible. The first was his appointment in 1927 to the faculty of
Teachers College. This appointment gave him great prestige and a national
rlatform, It also thrust him into the midst of what was probeably the most
thle and stimulating group of professional educators ever asgsembled. The
gocond event wus the great depression, Shattering in its impact and threaten-

ing the very existence of the free society, it forced educators into a

35. Ibid., p. 660,

ERIC

Full Tt Provided by ERIC.




213.

searching reappraisal of their educational practices and programs, In the
proééss it was clear that America could not afford to have its leaders in
the field, the Superintendents, trained and operating as clerks and bus-
1ness managers,

Hewlon was not alone, of course. Most of the leading Progressives,
including Dewey, contributed in the movement as did other outstanding men
such as William Bagley (who had been critical since 1920) and Isaac Kandel,
But Newlon led the way both in criticism and in reconstruction, He did
this through his teaching, his speaking, and especially his writing. He

wag editer of the School Executive Magazine during the thirties and through

this journal wrote directly to administrators and school board members., His

major effort, however, was his infliuential book Educational Aduinistration

28 Social Policy, which one leading administrator described as the smost
36

significant and potent book on administration in "modern times," In this

book Newlon elaborated and documented his asgsertions concerning the narrow-
ness of the superintendent's training and the meagernesé of his educational
background. He also spelled out his program for training and his con- _
ception of democratic educational leadership which he had presented in 1925?,

By the mid-thirties, the evidence of the changes in thinking regarding
the superintendency is abundant, fhe 1933 Yearbook of the Department of

Superintendence was entitled Educational Leadership: Progress and Possi-

bilities and was dedicated to William T. Harris as a "practical school

36. Frank W, Hart, op. cit., p. 30,

37. Educational Administrationlgg Social Policy, (New York, 1934),
Chapter XI,
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men who illuminated the everyday problems of administration with the light

of a social philoscphy." The 1935 Yearbook was devoted to Social Chenge in

Education and the 1937 edition to The Improvement of Education: Its Inter-

pretation for Democracy. And the programs of the meetings of the Depart-
ment of Superintendnce during these years reflect the change, At the 1937
meeting Newlon, Counts, Dewey, and Strayer spoke and the emphasis was on
the superintendent as an educqfional statesman and on democratic administra-
tion. Even Strayer, while defending the achievements of the past, stressed
the need for breadth of Eraining in the social sciences and the need for the
administrator to have a8 social and educational philosophy as a basis for
providing educationel ieadership. The following year (1938) Strayer
devoted two sections of a chapte; on local school adminigtration in an
important Educational Policies Commission publication to the importance
and necessity of having teachers participate in the formulation of school
programs and in the degslopment of educational policy--the essence of
"Jemocratic administration.”

In 1942 the National Society for the Study of Education decided to

devote a Yearbook to administration. The volume, which was publiched in

1946 with the title Charging Conceptions in Educational Administration,

provides additional evidence of change. The first chapter was written by
Grayson Kefauver of Stanford and entitled "Reorientation of Educational
Administration.”" There are four sections in the chapter. The first is
"Educational Administration as Social Statesmanship," the second is "Leader-
ship in Educational Administration,” the third is "Educational Planning,"

and the fourth is '"Democracy in Educational Admin;stration.“ By 1950 one
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of the leaders in administration stated that, although th2 cld administrative
practices were still being followed, "in the mcre progressive schonl systems
democracy in administration is practiced."38

The democretic administration movement reached its peak in the decade
after 1945 with numerovs books and even more articles appearing explaining
its nature and its operaticn., In these materials Newlon's emphasis on
scholarship and on the social sciences is neglected,and the stress is on
“ereative dynamic democratic leadership" in school and community with
everyone--teachere, pupils and parents--perticipating., Probably the
movement’s most influential spokesman in this-period was Ernest Melby.
He had been a teacher and superintendent and did his graduate work in
educational administration at the University of Minnesota. Ye was awarded
his Ph.D. in 1928 with a thesis in school finance. He served as Dean of

the College of Education at Northwestern University from 1934-1241 and then

as DPean at New York University in 1945. Melby's major work, Administering

Community Education was published in 1955. The book is inspirational in

tone and in it Melby argues for a concept of administration which will en-
able public education to meet the pressing problems of the time., He
describes his conception of the superintendency as follows:

The concept of administration here set forth . . .
rests on faith ir men and faith in freedom, It reccgnizes
the centrality of the community in strengthening the demo-
cratic process. It conceives of education as a process of
ereative living and of administration as creative leader-
ship. It sees the entire community as an educational re-
source and seeks the development of conscious educational
puzposes on the part of every commnity. . .

38. Ward C. Reeder, A Firet Course in Education, (New York), p. 83.
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The prime "know-how" of the administrator consists in

knowing how to release the creative capacities of individuals X

and how to mobilize the educational resources of communities.

Humen beings grow best in an atmosphere of security, affection,

and freedom; therefore, faith in people, love for them, and

willingness to szt them free are the most essential perscnal

qualities of administrators,39

There are two other very influential men whose views on administraticn
need o be: mentioned: they are Arthur Moehlmen and Paul Mort, I see them
both a3 transition figures who were traired in the business-maneageriai
pattern but who attempted to 1ncor66rate gome of the new concepts. Moehlman

wes a teacher and principal in the Detroit schools, was trained at the

University of Michigen, and then became Professor of Administration there

in 1923. His major work was his School Administration published in 1940,

Moehlman states in his preface that instruction is the supreme purpose of
the schools, that the teacher is the most important agent, and that the
job of the administrator is to minister to the teachers' needs in oxder
to increase the "efficiency of the teaching process." He is critical of
the business-managerial emphasis in administrztion and he devotes his first
two chapters (out of 37) to democracy and the purposes of education but
the remainder of the work (almost 900 pages) deals with the financi;l,
legal, and mechanical aspects of administration. He did not stress the
importance of the social sciences in the training of administrators nor
teacher participation in administration.

Mort served as a teacher, principal, and superintendent, then took
his doctorate at Teachers College in 1924 and was immediately appointed to

the facuity of that institution. He did his doctoral thesis on school

39, Administering Community Education, (Englewood Cliffs, N.J., 1955),
pp ° 249’ 2500
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finance and eventually gained national recognition for his work in that

field. His mejor work on adminietration, Principles of Schonl Administration,

wag published in 1946, Whereas Moehlman'’s csonception of administraticn vee
mcre like the business-menagerial model of the twenties, Mort's not only
includ2d many of the ideas of the democratic group,but was also much

closer to the research and theory oriented ccnception of administration
that emerged after 1954, For cxarmle he beginc the Preface ot his book

with this statement:

As I have vieved various attempts to find solutions to
administrative problems and tried my hand at some of them,
I have found myself baffled by the lack of encompassing
theory. No such thecry has been at hand eithner a3 a basis
for appraisal of the solutions of others or 2s a tool for
illuminating the novel problems I myself have faced. It
has gseemad to me that the literesture of our field has been
piecemeal. To no small degree it 18 made up of rules of
thumb collected from hither aand yon., Such parts of it carry
no hints as to their reletive jmportance for the principles
underlying them are not apparent. Other parts of the litera-
ture deal with sets of principles or theories enccmpassing
only a phase of administration such as budgets, acccunting,
building planning, snd curriculum development. No matter
how internally consistent these special theories may be,
they do not carry the stigmata that ere the keys to
relative emphasis, What I have felt the need of is a set
c£ internally consistent principles covering the whole
range of adiministration. This bonk is an attempt to meet
that need.

Furthermore, Mort, more than any other person in administration in
his time, tried to study some of the important problems of educational
administration scientifically., It is trué that his adaptabilit} g@udies
cerried out in Pennsylvania would be labeled today by social scientists

as dust-bowl empiricism which lacked a theoretical framework, But con-

40, Principles of School Administration, (New York, 1946) p. vii.
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sidering his training and the state of research in the mid-thirties, his
effort must be described as remarkable. Unfortunately, in his 1946 volume,
in which he does discuss research and urges respect for evidence, he came
close to advocating the rule of thumb practices he criticized in his

Preface, Unfortunate also was ﬁis negative reaction to having administrators
take work in the social sciences. His opinion was that such work was not
"sufficiently definitive™ to be of real help to practicing administrators.

In 1946, maybe he was right.

The Superintendent as an Applied Social Scientist 1954-1966

Beginning after World War II vhile the concept of the superintendent
as a democratic educational statesman was still dominant, forces were
underway which were to undermine this concept,and it was replaced (after
1954 certainly) by a notion cf the superintendent a3 a combination edu-
cational realist and applied social scientist. There is still great stress
placed upon the superintendent as an educational leade;,but it is a dif-
ferent kind of leaderzhin,

In the period after 1954, the approach to educational leadership was
mere realistic and less idealistic, There was great stress placed upon

analysing educational leadership--or finding out what it was rather than

vhat it should be. 1In one prominent textbook the authors explained, "Leader-
ghip is defined in terms of leader behavior." And thié behavior was seen

as effective if the person was "getting the job done" (whatever it might

be) and if he was "maintaining the solidarity of the group."” The new edu-

-~

cational leader was expected to contribute and even lead in the development
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of "the democratic way of 1life" but would do this more as an appnlied cocial
scientist than as an educational statesman. He would be a person who under-
stood human beings and organizations and he would use rhis understandiag

to keep the organization running effectively. He would work with his grbup
te help define and achieve "“tasks, goals, and purposes' but these were

- 41 .
not specified. Jesse Newlon would ask the new leaders in administration--

leadership for what?

In this develorment there were two major groups who reached some-
thing approaching agreement (eamong the leaders at least) on the kind of
person the superintendent should be and the kind of training he neceded,
but they accepted and encouraged the change for different reasons. Cne
group was a relatively small but increasingly influential group of
professors of educational administration. The other grcup was the
Americen Association of School Administrators who represented superin-
tendents in the field. The professors were dissatisfied with the
"democratic" conception on intellectual grounds. Tﬂey regerded the
leaders in the democratic camp as missioneries who were preaching an
ideology and ?ho were completely unrealistic about the job as it
fctually was.*2 The lesders in the A,A.S.A. gradually came around to

accept the new conception of the superintendency because the concept, with

the kind of training it involved, worked--that is it provided a better

basis for survival on the job.

41. E. L. Morphet, R. L. John3 and T. L. Reller, Educational Administra-
tion, Concepts, Practices, and Issues, (Englewood Cliffs, N.J., 1959), p. 86.

42, For example, see the statement by Daniel Griffith and others in the
1xty-third Yearbook of the N,S.S.E,, Behavioral Science and Educetionsl
Admiristration, (Chicago, 1964), pp. 1-2; and Campbell, Corbally and Ram-

79

seyer, Iatroduction to Educational Administration, (Boston, 1962), p. 72.
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There were at least four major factors which contrib.ited to the

change ;r Agde it possiblg?end while all these factors influenced both

the professors and the superintendents they did sc in varying degrees and
azain for different reasons. The first reason was a dissatisfaciion with
the notion of "democratic administration.” 1In the beginning,this dis-
content was not expressed forcibly. After all, it was difficult to oppose
anything connected with democracy. 1In the later years the complaints

vere exprecssed openly until by 1962 it was clear that the concept had run
its course, I think that most leaders in administration would have agreec

with this judgmont about democratic administration made by Andrew Halpin

in 1958, 1In fact, this sewe quotation was used in the 1960 A.A.S.A.

Yearhook.

You will note that this description of leadership
omits any reference to "democratic' leadership. This is
deliberate, for the notion of ''democratic' leadership, as
this idea has been applied in education, has degenerated
into en empty slogan and has immobilized more leaders than

it has liberated.

Y2t wz repeatedly encounter superintendents who fear to
take a stand, who hesitate to initiate structure, lest they
be accused cf being anti-democratic, This is nonsense, for
the superintendents who adopt this attitude eventually lose
the respect of their staffs; teachers can quickly spot the
phony who tries to hide his own ineptness in the soggy oat-
meal of a pseudo group-process.43

A second major factor clocely related to the first was the rapid
development of the social sciences during and after World War II, Thie

development had resulted in en amazing accumulation of knowledge and a

43, "The Superintendent's Effectivevess as a Teacher," Administrator’s
Notebook, The Midwesi: Administrstion Center, the University of Chicago,
Vol. III, October, 1958, No. Z, pp. 2-3.
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good part of it was devoted to an analysis of organizatioas and to the
administrative process. Fortunately for school administrators this know-
ledge was available iust when they needed it, The evidence showz that
the job of the superintendent was becoming more and more demending--as
aspparently the American people took Melby's ideas serinusly and expected
more of their superintendents, OCne leader in the field, Professor Daniel
Davies, made an analysis of the situation in the fall of 1951. Discussing
the increasing complexity of the job, especially when the schools came
under attack, he concluded thst the job was impossible but if it was
to be managed at all more knowledge was needed. He wrote, "So ruch of
vhat we do is opportunistic response to the emergency of the moment or
copied from other organizational fields such as the military, business
and industry. Any good physical scientist has his theory or theories
to guide him in research and decision making, But administretors are still,
comparatively, operating at the alchemist stage."aa

Fortunately, this #nowledge was now becoming available and some of
the leaders among the professors of educaticnal administration were
'eﬁgerly applying it to their field,and leaders among the superintendents
were hopeful that this knowledge would enable them to cope more adequately
with their difficult job.

But neither dissatisfaction with the "democratic' conception nor

the desire to apply knowledge from the social sciences to administration

44, "“Expanding Responsibilities of Educationsl Administration,"
Teachers College Record, Vol, 53, No, 1, (October, 1951), p. 12.
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was enough, A third major factor in the change in administration wes the
work of the Kellogg Foundation. Between 1956 and 1960 the Foundation
spent more than seven million dollars on educational administration, most
of it in grante to eight major universities. As a result of the Kellogg
grants establishing thic Cooperative Programs in Educational Aﬂministrationj
money was made availeble for faculty teaching and research, for graduate
fellowships, for seminars and workshops, for the production of teaching
materials, and for the support of experimental progrems., For the first
time at a few schnols a small mwmber of professors of education had the
resources to really study their prablems,

When they did two things happened: Ore, they became aware of the
studies that had heen carried out in the social scienceez vhich were &ppli-
catle to their field and two, they became aware of their own deficiencies
in knowledge and in training. So they begen, with Kellogg money, to
bring outstending social scientist3 (such as Jacob Getzels and Andrew
Halpin) cnto their faculties: With these sharp critical minds applied to
the field the "democratic" conception was doomed, For the first time edu-
cational administrators had solid rerearch studies to enable them to
improve their practice,

The fourth major factor contributing to the change in the conception
of the superintendency was a resurgence of criticism which hit the schools
between 1950 and 1954. This development, of course, had much greater
impact upon administrators in the field than it did on professors of
educational administration, In this development we have a reenactment of

the 1912-13 pattern of criticism and respongse, As I have pointed out,
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beceuse of our legal snd iastitutional structure in education, our super-
intendents are extremely vulnerable to pressvre. This vulnerability is
slweys present and is a continuously operating factor in accounting for
. developrents ia public education. However, during periods of intensive
critjcism as in 1912-13 administretors respond mcre quickly to defend
theneelves and the probability of change is much greater. The period
between 1950-54 was such a period. This 18 how the acthors of the 1952
Yesrbook of the American Aszociaticn of School Administracrors descrihed
the situation:
Schcol zuperintendents never appeared mere expendable

than at this mid-century, Dismissals and forced resigna-

tiong were paralleled by an slmost equal nurber of

nhysical break-downs, sometimes fatal. Dismissals in

lerpge population centers received extensive news coverage;

those in small ccrmunities were lecss widely reported.

That superintendents served as hazardeusly in rural

districts and in small population centers as in lerge
seemed true on the basis of general observaticn, 45

The major event in this situation was th2 firing of superintendant
Willerd Goslin in Pasadena, California in 1950. Goslin wes one of the
most prominent sugerinterdents in the country and had been president of
the A A.S.A. in 1949, The impact of his dismissal was felt in sdwinistre-
tive circles arcund the country.

Why the upsurge of criticism in 1950? 1I think it was a combination
of the societal hysteria produced by McCarthyism, and the financial dif-
ficulty caused by increasing enrollment,and the demand for expanded adu-

caticnal services,

45. The Amexrican’'School Superinteéndency, Thirtieth Yearbook of the

A 0 1P o S A

American Association of School Administrators, 1952, p. 62.




224,

In order to defend themselves the leaders in school administration
responded in two ways., They urged superintendents to establish permanent
citizens' comnittees and they recommended that they study what the social
sciences had to offer. By 1955 there was abundant evidence these tactics
were succeeding, In January of that year two prominent administrators
and one layman provided testimony. The first was Francis Chase of the
University of Chicago. Writing in a leading administrative journal, The

School Executive, Chase reported on the changes in administration in the

"past few months." He acknowledged thet schoolmen faced serious problems
but hé was optimistic about the future. This optimism was due partly

to the fact that administrators had weathered some serious storms, e.g.,
in Pasadena, and they now knew that the American people would "not sit
idly by and see their schools weakened."46 It was now clear (and this
peint is made again and again by leaders in administration) that no school
board in a prominent community could arbitrarily fire a superintendent
without cause as they had done in 1913 or in 1950. Superintendents

had éotten support from enlightened sections of the public and they had
learned and were learning'how to marshall their resources to defend them-
selves. John Hersey, writing one of the articles in the same journal

put it this way: “01t1zeps' groups are also learning that it is better
to try to deal with a crisis cf troublous ideas before, rather than after

: 47
it comes to a head; the lesson of Pasadena has been learned.” Needless

46. "School Administration Today," The School Executive,(January, 1955,) -
p. 50.

47. "Citizens Activities,”" The School Executive, op. cit., p. 50.
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to say alert superintendents werz helping citizens' groups to learn this
lecson and were active through their principals and teachers and P.T.A.'s
in building a reserve of good will and potentiel support in their communi-
ties. Ag in 1913, school administrators were learning how to live with
their vulnerability and survive in what one prominent layman described

48
in 1953 as "the most harassing and ulcer-producing job in public life."

Py

-

Chase was optimistic too because administrators in 1955 had a better
vnderstanding of administraticn "es a process of influencing the behavior
of persong in the direction of agreed-upon purposes or goals." Another
factor responsible for his optimism was the "increasing application of
research to administration,"” Chase then did vwhat other leaders did
frequently in these years in discussing the new development--he ack-
nowledged the great role of the Kellogg pro§ram8 and thereby linked prozress
very closely with the "new administrafion."49

Further evidence on both points was provided in the same 1255 issue

of The School Executive by a person powerful and influential among

practicing administrators--Finis E. Englemen, for years executive secre-
tery of the American Association of School Administrators. In a brief,
optimistic article Engleman reported that superintendents who had been
made cautious by the "devastation" wrought by school critics had also been
heartened by the "increased ley support throughout the nation." He also

stated that "incidents" which had "proved fatal to the school program and

48, Henry Toy, Jr., in The School Executive, op. cit., p. 98, Toy
at this time was director of the National Citizens Commission for the

Public Schools.

49, The School Executive, op. cit., pp. 50-51.
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even to the superintendent himself" were causing administraters to turn
to the social sciences. "Hundreds of school executives," he said,"ars
studying their communities, From sociologists, sncial arthropologists,
and political scientists they are trying to learn hou to study, analyze
end interpret the forces and institutions vhich play upon the echool.
They are concerned with knowing what makes a community tick."so

1 suppose that sooner or later leaders in school administration waild
have started drawing ugon tbe knowledge and research procedures from
the social sciences even if the events of the eerly fifties which I
heve described had nct occurred, Thejr sccvrrence, hecwever, speeded up
the process considerably, The Kellogg money speeded the process in the

universities and the strong criticism made superintendents willing and

even eager to learn from the social sciences and to apply what they had

learned,

My prediction is that the conception of the superintendent an an

epplied social scientist will be prevalent in American aducaticn in the

forseeeble future. For professors of ediucetional administration the appli-

cstion of knowledge and resecrch procedures from the social sciences
encbles them to esteblish their work on a scholarly and perhaps a
scientific basis with all the benefits, including academic respectadility.
vhich this will bring. And superintendents will become increasingly

receptive to study in the social sciences becsnge this knowledge will

enable them to get and keep their jobs,

50, Ibid., pp. 98-99.
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The more these men know about society and especially their own
cormunity and the more they know about human behavior the better they will
be able to understand end control their own gituation. I thirk this is
all to the good, The danger I see is that superintendents will become
kigh-level technicisns evpert at keeping their organization going but not
equipped to ;ee or undefstand where they are going. If thic happens,
we will have a recurrence of the 1910-1930 story at a higher level.
Peraonally, I hope that aidministrators will use knowladge from the 3ocial
sciences but not lose sight of the fact that they ave the leaders in an

ecucational enterprise and will therefore perceive themecelves as educctors,

Howaever, I think it will be difficult to achieve this end unless ways

and means can be found of reducing the institutional vulnerability of

our school superintendznts.




