
PART I 

COLORADO STATE DEPARTMENT OF EDUCATION PRIOR TO 1900
1 

This is the story of the development of the Colorado State Depart-

ment of Education from 1900 to 1965, but since a clear presentation of 

this story rests upon its antecedents in early history, some attention 

must be given to the period prior to 1900. By way of background inform-

ation the socio-economic history of the State's population is briefly 

sketched. 

Colorado became a state of the Union in 1876. It had had a rela-

tively brief history prior to that time except for widely scattered Spanish 

and Mexican settlements in the southern part of the state. Otherwise, its 

first permanent settlers were miners and others supporting the mining 

enterprise. Among these people, rugged individualism and self reliance were 

cherished personal characteristics. As a consequence, education was for 

many years viewed primarily as a matter of local concern. While this 

point of view prevailed in all the states in their early history, it 

received exaggerated emphasis in Colorado. A prime educational problem, 

therefore, has been to establish the concept of a wider responsibility for 

education than that of the local district, or even of the county. 

A recent study of economic growth in Colorado divides it into three 

periods: (1) the era of mining, from 1880 to 1900; (2) the era of 

agriculture, from 1900 to 1940; and (3) the era of defense, from 1940 to 

1960.2 During the first period mining was the dominant industry. According 

to this study, it accounted for 20 per cent of Colorado's employment and 

26 per cent of the state's personal income, in 1880. 



The development of manufacturing, of agriculture, and of the rail-

roads were principally for the purpose of serving the mining industry. 

The population of the state increased from 194,000 in 1880 to 540,000 in 

1900. 

During the second period, Colorado's economy was dominated by 

agriculture and related food processing industries. Agricultural employ-

ment reached its peak in the 1920's and began to recede substantially by 

1940. In 1920, agriculture contributed 20 per cent of Colorado's income, 

as compared to 14 per cent nationally. During this period, two-thirds of 

manufacturing employment was attributable to the food processing industries. 

At the same time, employment in mining declined from 35,000 in 1900 to 

16,000 in 1940. Population increased during the period from 939,629 to 

1,123,296, a natural increase contrasted with the influence of in-migration 

during the mining era. 

The picture had begun to change by 1940, the date set in the study 

as the beginning of the era of defense. Shortly thereafter, World War II 

began influencing Colorado's economic development; defense spending was 

building up. Employment in Colorado's defense manufacturing establishment 

in 1960 was almost 18 per cent of all manufacturing employment, whereas 

defense manufacturing accounted for 7.3 per cent of all manufacturing 

employment in the United States. On the other hand, employment in mining 

and in agriculture continued to decline. 

A corollary of this increase in manufacturing industry was the effect 

in the concentration of much of the state's population in areas suited to 

industry, most noticeably around Denver and along the eastern slope of the 

Rocky Mountains. This was reported in the study in the following terms. 



There has been an important historical change in the nature, 
type and complexity of decisions concerning the location of 
firms in Colorado. For example, in the eras of agriculture 
and mining, the decisions were made largely by individual 
farmers, miners and businessmen. Today, location decisions 
are not entirely a matter of one individual's action, but 
frequently are dependent on many individuals in a firm or 
large organization. In some cases, location decisions are 
outside the sphere of influence of a community.... 

Quite discernibly, Colorado during this time was emerging from a 

predominantly rural economy into one characterized more substantially as 

a business and industiral economy. 

Pre-territorial and Territorial Days 

- Little was known of the general geographic area inclusive of Colorado 

prior to 1859. "A very large portion of the country.... was, as late as 

1840, described in the school atlases of the day....as the Great American 

Desert". A few fur traders visited the area, and it was explored by Pike, 

Long, Bonneville, and Fremont. Spanish speaking people visited the 

southern and southwestern part of the state, from timer to time. Some 

soldiers and explorers are thought to have been in the San Luis Valley of 

southern Colorado prior to 1700. Spanish explorers were known to have 

entered the San Luis and Arkansas River Valleys around 1700, as did a few 
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French explorers some years later. Pioneer Mexican settlers of Spanish 

descent are known to have been in the San Luis Valley around 1820. 

Gold was discovered in and around the Denver area, by explores 

from the eastern states, in 1858. The next year thousands of adventurers 

trekked across the plains in search of the precious metal. They came to 

make their fortunes and return to their homes, but by 1861 a stable pop-

ulation began to develop, consisting principally of miners with profitable 

claims and of tradesmen, 

catering to the needs of the miners. 

The territory of Colorado was organized in February, 1861. One of 

the first acts of the Territorial Council was to enact a set of school 



laws, modeled after the school laws of the State of Illinois. This law 
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provided for a Territorial Superintendent of Common Schools. In compliance 

with the provisions of the law, Governor Gilpin appointed W. J. Curtice 

as the first superintendent, at an annual salary of 500 dollars. 

The school law was amended in 1865, transferring the duties of the 

superintendent's office to the State Treasurer, who was allowed 100 dollars 

per year for these duties. The first state school report was made in this 

capacity by Columbus Nickolls in 1867. This report emphasized difficulty 

in realizing operating funds from "school mining claims", the predecessor 

of federally provided public school lands. This was the first in a long 

series of references by state school officers to inadequacies in funds 

arising from public school lands. 

The Territorial Council of 1870 reestablished an independent state 

school office with the title, Superintendent of Public Instruction. He 

was appointed by the Governor at a salary of 1,000 dollars annually. 

The State Office, 1876-1900 (The Mining Era)_ 

A state constitution was adopted and Colorado was admitted to the 

Union in 1876. The office of the State Superintendent of Public 

Instruction was continued as a constitutional provision. His salary was 

set by law at 2,000 dollars annually. He was to be elected at general 

elections every two years.6 

An ex-officio State Board of Education was established, consisting 

of the State Superintendent of Public Instruction, the Secretary of State 

and the Attorney General, with the superintendent designated as chairman. 

The professional staff of the office of the Superintendent of Public 

Instruction consisted of that official alone until 1895, when an 

Assistant Superintendent was added. One clerical assistant was usually, 

but not always supplied. Responsibilities were relatively simple, and 



principally regulatory and operational. "Its earliest functions were 

7 
primarily to gather and report financial and statistical data." 

An important early duty was to visit and inspect schools. Because 

little or no travel appropriation was provided, visitation of schools was 

frequently made possible through the courtesy of the railroads. 8 

Throughout this period, financial support of the schools was a matter 

of continuing concern of state superintendents. Several complained of the 

inadequacy of funds derived from state school lands and of poor management 

of them and of funds derived from them. During this time, as well as in 

the early 1900's, support came principally from county and district levels. 

About 1889, superintendents began to recommend that a state tax be levied 

for the support of schools. It was to be many years before these 

recommendations were carried out. 

During this entire period, county and state teachers examinations 

were given a great deal of attention; questions used were fully published 

in biennial reports. The qualifications and types of services of 

members of local boards of education were frequently criticized by state 

superintendents. Misuse or misappropriation of funds were sometimes 

charged. For example, the Fourth Biennial Report (1885) of the Superintendent 

of Public Instruction contains this statement: 

A well-known citizen and banker, who has been the treasurer of 
his county for a number of terms, tells me he has repeatedly seen 
three district officers come to his office, and, after receiving 
the district funds from the county treasurer, divide the money 
between themselves before leaving the room, making no pretense 
of accounting for it. This is, of course, an extreme case, but 
every year money was lost to the schools, at different points. 

And the superintendent, in the Ninth Biennial Report, makes the 

following recommendations: 

It is high time the legislature should appoint a committee to 
examine into the results of our present district school system, 
regarding the acts of school boards, and see if some methods of 
control cannot be devised by which existing evils can be remedied. 



County and regional normal training institutes for the stimulation 

and training of teachers became popular. These institutes were vigorously 

supported by state superintendents. (Most of the biennial reports of the 

period stressed these institutes and their support). 

Quality of programs offered in the numerous ungraded schools was a 

matter of concern to state superintendents. Some reported efforts to 
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improve these schools by providing state-wide courses of study. 

These early superintendents were industrious and dedicated to the 

services of education. They depended to a great extent upon county 

superintendents for statistical and financial information about the schools. 

Since they were subject to election every two years, they complained of a 

lack of continuity in the office. At least one of them recommended to the 

General Assembly that the method of selection of the state superintendent 

be changed to appointment by the Governor for a four year term.10 

On the whole, the office of the State Superintendent of Public 

instruction during this early period was characterized by attempted service 

to local school districts. Effort at leadership was shown from time to 

time, but these officials had neither the time nor the means to extend their 
duties much be>ond the merely regulatory and operational. 
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PART II 

THE STATE DEPARTMENT FROM 1900 TO 1965 

The Agricultural Era, 1900 to 1940 

There is no dividing line to distinguish the nature and operating 

of the State Department of Public Instruction in Colorado, subsequent 

1900 from that prior to that date. The fact is that until the state 

board and the department were reorganized by the constitutional 

amendment of 1948, only a very slight and gradual change is evident, 

story of the department from 1900 to 1948 is that of a limited staff, 

headed by a politically chosen State Superintendent of Public Instruction 

The plan of choosing the state superintendent every two years by popular 

vote, and of delegating to that official duties and responsibilities 

were essentially operational and custodial in nature, fitted the economic 

and social pattern of the state's population during this period of its 

history. 

From 1900 to 1940, state services, and in particular services from 

the office of the State Superintendent of Public Instruction, were 

i to a rural economy. Small rural school districts dominated the 

educational scene, except for Denver and a few other metropolitan are 

County superintendents of schools were expected to provide major lead 

to local schools. During the early part of this period, secondary school 

programs were comparitively slow in developing. Standardization of rural 

schools, and courses of study adapted to their needs, received major 

emphasis from the office of the state superintendent. 

The staffing of the State Department of Public Instruction reflected 

this predominantly rural economy. In 1900, the staff of the department 

consisted of three persons in addition to the Superintendent of Public 

Instruction. At that time, there was an Assistant Superintendent, an 



Assistant State Librarian (the state superintendent served as State 

Librarian, ex-efficio, as he still does) and one clerical person. By 

1910, the only change which had been made was in the addition of two 

clerical positions. There were additionally on the staff in 1920, a 

State Supervisor of Rural Schools, a Teacher of the Adult Blind and an 

Educational Statistician. It will be observed from Table I that even 

as late as 1940, the total staff consisted of only 15 persons, including 

eight clerical personnel. 

Although state superintendents were elected every two years, only 

six different persons occupied the office during the forty years from 1900 

to 1940. One of these, Inez Johnson Lewis, was elected eight times, 

consecutively, and served for a total of sixteen years. Another, Mary 

C . C . Bradford, was elected to the office six times, and Katherine L . 

Craig was elected five times. It is apparent that considerable continuity 

in office was effected during this time, although there is some question 

about whether it was possible to give continuous attention to the duties 

of the office in view of the necessity to campaign for re-election every 

two years. 

All of the persons who filled the office during this period were 

women, usually Gounty superintendents elevated through the elective pro-

cess to the state superintendency. The salary continued to be $3,000 

annually throughout the period. Recommendations were frequently made, 

through biennial reports of the state superintendent, that the salary 

be so increased as to be on a par with that of other state department 

heads. These recommendations, however, were apparently ignored. One 

superintendent-presented her case in very strong terms. 

I recommend for the fifth time what every state 
superintendent for the past sixteen years has recommended, 
an increase in the salary of the superintendent...the 
salary...has not been increased since that office was 
created in 1876. That one of the six Executive Constitutional 
officers of the Commonwealth should receive a less salary 



than many holding merely appointive positions has become, in 
the eyes of thousands of thinking citizens of Colorado, 
little less than a scandal. 1 1 

Superintendents were aware of the need for a larger professional 

staff, particularly of supervisors of elementary and secondary schools. 

Since concern for upgrading rural schools was great, one of them 

recommended the addition to the department staff of "no less than 
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three, or as many as six" rural school supervisors. The General 

Assembly was slow in making provision for such services, however, 

inasmuch as it was many years before they were added to the department 

staff. 

From its inception as a State Department of Education, certification 

of teachers was a principal responsibility. State diplomas for teaching 

were early issued, both on the basis of examination and on a complimentary 

basis to teachers with a record of "distinguished service." At the same 

time, there was in operation a system for examining prospective teachers 

by county superintendents. By 1900, county examination questions had 

come to be prepared by the state department and sent out to county 

superintendents, to be used on previously announced dates. Only limited 

preparation was required. The determination of preparation was through 

questions covering subjects commonly offered in the schools. 

...The county superintendent shall meet all persons, of not 
less than eighteen years of age, desirous of passing an 
examination as teachers, at which time he shall examine all 
such applicants in orthography, reading, writing, arithmetic, 
English grammar, geography, history and Constitution of the 
United States and the Constitution of Colorado, civil govern-
ment, physiology and the natural sciences, theory and practice 
of teaching and the school law of the state... 1 3 

Examination questions used were published in full in biennial reports 

of the state superintendents, a practice which was not discontinued until 

after the Eighteenth Biennial Report for 1911-12. The system of county 

examinations continued until abolished by law in 1937. At that time, 

the department secured the passage of a bill which eliminated all county 

examinations and placed the authority for the issuance of certificates in 



the State Department of Education, with the exception of those issued by 

the state teachers colleges. 

It was recognized as early as 1900 that the numerous small school 

districts in the state were, in many cases, inadequate and inefficient. 

The biennial report for that period summed up the difficulties in this 

manner: 

The chief evils of our country schools are unequal taxation, 
short and unequal terms, unequal equipment, untrained and 
poorly paid teachers, small schools, lax supervision. (p. 16) 

This superintendent went on to recommend that "a method of admin-

istration patterned as clearly as practicable after that of the city 

would result in some measure of relief." By way of conclusion, she 

recommended the county as a unit of school administration. 

For a number of years, consolidation of school districts was 

promoted by the state department. For example, in 1917-18, the super-

intendent reported that "the twenty-one consolidated schools of two years 

ago have grown to the encouraging number of sixty-six..." In the next 

such report the superintendent was able to state that the number of 

centralized and consolidated schools had grown to one hundred thirty. 

In the report for 1927-28, reference was made to the "large number of 

consolidated schools." A similar statement was made in the next biennial 

report, that the consolidation process was continuing. Of course, much 

of this so-called consolidation was simply the result of a certain amount 

of urbanization taking place in and around villages and cities, but the 

reports do show the interest of state educational officials in the 

formation of districts sufficiently large to maintain adequate school 

programs. The problem of efficient organization of school districts 

was to continue for many years, and had not been completely solved by 1965 

In the biennial report for 1930-32 is perhaps the best summarizing 

statement of this problem to be found. 



It is generally conceded that we are burdened with too many 
school districts in the various counties of the state. The 
Lesiglature can render a great service to education, from 
the standpoint of efficiency and economy, if it will pass a 
comprehensive statute under which the number of school 
districts in the state will be greatly reduced. 

It is sometimes contended that the maintenance of schools 
is the exclusive responsibility of local districts. This 
is not in accordance with the spirit of either the Constitu-
tion of the United States or the Constitution of the State 
of Colorado. (pp. 4-5) 

One Superintendent of Public Instruction, Mary C. C . Bradford, gained 

a wide reputation, extending outside the state, for her program of 

standardization of schools. 

On June 18, 1914, she sent out the first Standardization 

Proclamation, laying her plan of scoring the schools of 
Colorado before the county superintendents. At the next 
meeting of the State Association of County Superintendents, 
the plan, as outlined by her, was formally adopted...and i 
christened by her as the "Colorado Plan of Standardization." 
This has been called by various school authorities 
throughout the nation, the sanest and most practical plan 
of standardization yet adopted in the country.14 

In the report for 1915-16, Mrs. Bradford stated that "the Colorado 

Plan of Standardization has already made enviable history, earning the 

compliment of imitation in seven other states since its adoption here". 

(p. 5) 

As was the case in other states, this plan of developing levels of 

standardized schools through inspection and grading, made a very substantial 

contribution to the upgrading of elementary schools. As indicated, leader-

ship for standardization was provided through the State Department of Public 

Instruction. 

The State Department for many years also exercised leadership in 

arranging for and conducting normal institutes for the summer time training 

of teachers. These institutes had become well established by 1900; they 

were conducted in thirteen regions of the state. In the establishing of 

normal institutes, provision had been made for appropriating fifty dollars 

to each region to assist in defraying institute expenses, but the General 



Assembly had never actually appropriated money for that purpose. However, 

in 1901, a special act was passed providing for the improvement of normal 

institutes. This Act established a one dollar fee to be charged each 

candidate taking the county teachers examination. The money collected was 
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to be apportioned equally among the 13 regional normal institutes. 

At this time, normal institutes were apparently a principal reliance 

for stimulating and upgrading teachers, as the following statement indicates. 

The purpose of these institutes is not to cram applicants for 
a teachers certificate, but to present by high class educators 
such matters in such form as will inspire the common school 
teacher with high ideals and noble purposes, and to instruct 
him in the methods whereby such ideals may be approached and 
such purposes attained. It may safely be said that no single 
line of endeavour is doing more to professionalize the vocation 
of the common school teacher than the effort put forth in the 
direction of the normal institute.16 

State superintendents reported regularly on the holding of such institutes, 

although they continually stressed the need to improve them. In the 

seventeenth biennial report it was stated that: 

The institute, then fails to accomplish the purpose for which 
it was instituted... The institute is primarily for the benefit 
of the schools and the good of the children. ...An earnest 
effort was made to improve the quality of work done in teachers 
institutes. (p. 23) 

By 1928, normal institutes were still being held in the thirteen 

regions, but in addition to money collected from teachers examinations, 

they were also supported by registration fees and by appropriations by 

county commissioners. Nevertheless, in the 1929 session of the General 

Assembly, the law providing for normal institutes was repealed and 

nothing further concerning them is to be found in the records. 
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An examination of biennial reports of state superintendents for the 

war period, 1918-21, does not indicate that any serious disruption of the 

services of the State Department of Public Instruction occurred during this 

time, nor that educational problems were increased in any major way. This 

was not true, however, of the period of economic depression beginning in 

the early thirties. Schools were hard pressed to keep in operation and 

some curtailment of the staff of the department was experienced. But for 

assistance from the Federally supported Work Project Administration, the 

State Library would have had to close its doors. In fact, this actually 

happened for a short time in 1938. 

In the biennial report for 1930-32, the state superintendent reported 

that the lengths of school terms had had to be shortened, that teachers 

salaries had been reduced, that in many districts teachers were unable to 

cash school warrants, and that, in fact, some teachers had not been paid 

at all. She summed up the situation in the following manner: 

Due to the careful planning of the boards of education in charge 
of our schools, to the attitude of our people toward public 
schools, and in many cases, to the personal sacrifice of both 
our citizens and our public school teachers, the wholesale dis-
continuance of schools has not yet occurred in Colorado. The 
future is not clear, but with the careful consideration of 
constructive measures by the Governor and the Legislature, I 
believe by the united efforts of state, county and school 
districts, we may be able to protect, during these trying times, 
the educational interests of the growing children of our State. 
(p. 6) 

And, in the succeeding biennial report, clear recognition of the effects 

of the depression was made. 

I am of the opinion that at no other time within the history of 
Colorado has the administration of educational affairs been 
attended by such precarious situations in regard to its 
finances. (p. 135) 

In both these reports, strong pleas were made for more adequate state 

support for public schools. 



Early in the depression years, the staff of the State Department of 

Public Instruction was reduced from 13 in number to 10, and restoration 

was not begun again until 1935. 

By 1936, reports indicated that the State was emerging from the 

depression and that school affairs were improving. Increases in teachers' 

salaries were noted, as well as the employment of additional teachers and 

a "sense of financial security in the educational field." 

The Defense Era, 1940-60 

The Reorganization Amendment of 1948 

As has been noted, various state superintendents prior to 1940 had 

been aware of the need to increase the services of the State Department of 

Education. Gradually, however, certain groups and leaders came to believe 

that only..by a complete reorganization of the State Department of Education, 

including the State Board of Education, could the state services ever 

provide the leadership needed for an educational system of the 20th Century. 

The Colorado Education Association spearheaded drives to amend the state 

constitution in 1928, and again in 1930. Proposed amendments were submitted 

to a vote of the people at general elections in those years, but 

apparently public sentiment had not kept pace, as they failed of passage 

by substantial majorities. 

No further attempts were made until 1948, when an amendment was carried. 

It seems very likely that educational problems of the depression years 

and of World War II were such as to result in minimal support for 

reorganization until that time. 

Each time that proposed amendments were submitted to vote, they 

carried provisions for a completely new State Board of Education. As 

noted earlier, the old Board was composed of the State Superintendent, 



the Attorney General, and the Secretary of State. While such "ex-officio" 

state boards of education were common, Colorado was following the pattern 

of other states in shifting to a board of laymen chosen by popular 

election. 

The 1928 proposal was essentially the same as the two submitted 

later, and provided for an elective State Board of Education and appoint-

ment by this Board of a State Commissioner of Education. It was supported 

by the Colorado Parent Teachers Association as well as by the Colorado 

Education Association. The two principal arguments advanced in its 

support were that it would eliminate the necessity for the chief state 

school officer to engage in a political campaign every two years, and 

would be more likely to provide professional leadership in the solution 

of state educational problems.17 The proposed amendment received a 

favorable vote of only 35 per cent of the votes cast. 

A similar proposal submitted in 1930 received only a 32 per cent 

favorable vote. It was again supported by the Colorado Education 

Association and by the Colorado Parent Teachers Association. Among the 

reasons cited by the Colorado School Journal for its defeat were: (1) 

that the powers of the proposed board needed to be specified more 

definitely; (2) that having the board appointed by the Governor would 

more nearly take it out of politics; (3) that the developing economic 

crisis had created a spirit of reaction; and (4) a fear of domination 

of the educational scene by professional educators. (Some expressions 

were voiced that its passage would result in domination of education in 

Colorado by Teachers College of Columbia University!)18 

The successful effort in 1948 was much more carefully planned and 

thoroughly worked out. Agencies backing the effort, in addition to the 

two which had backed the two previous ones, were the Colorado School 
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Board Association and the Colorado County Superintendents Association. 

It also had the support of Governor W . Lee Knous and of Mrs. Nettie 

S . Freed, Superintendent of Public Instruction 

Mrs. Freed had campaigned two years before with the definite commit-

ment that she would support such an amendment. In addition, she was 

committed to stepping aside after the amendment was passed to permit the 

selection of a new Commissioner of Education. A large majority of the 

school leaders of the State were in favor of this reorganization movement, 

and worked actively in its support.19 Obviously Mrs. Freed deserved much 

credit for the achievement of reorganization. 

The following statement sums up the thinking of state school people 

at the time concerning the movement to reorganize the State Department of 

Education. 

The organizational structure...in its extreme weakness has 
so limited the possibilities of the state department that 
the legislature has not seen fit to delegate adequate respon-
sibility nor funds which would allow significant activities 
beyond those of teacher certification, record keeping, the 
distribution of state funds, the interpretation of school 
laws, miscellaneous advisory activities and an extra curricular 
type of educational leadership between election campaigns. 

The amendment provided, first, for a state board of education to 

consist of one member from each congressional district, and, if there were 

an even number of congressional districts, one additional member elected 

at large. It also provided that the office of State Superintendent of 

Public Instruction was thereafter to be known as State Commissioner of 

Education and that the commissioner was to be appointed by the State 

Board of Education. It was further provided that the commissioner was 

not to be included in the state classified civil service.21 

Subsequent legislation provided that board members were to be 

nominated and elected in the same manner as Colorado members of the House 
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of Representatives in Congress, which is to say that they were to be 

political party nominees. Board members were to serve for six year 

terms. The duties of the board were: (1) to appoint a Commissioner of 

Education; (2) to formulate policies for the State Department of 

Education; (3) to adopt rules and regulations for the supervision of 

the public schools and to distribute funds to the schools; (4) to 

authorize the creation of departmental divisions; (5) to appraise the 

work of the Commissioner and of the Department; (6) to approve salary 

schedules; and (7) to submit to the General Assembly the biennial budget 

request for the State Department of Education. 

This law also provided that the Commissioner of Education was to be 

the "administrative and executive head" of the Department of Education, 

to serve at the pleasure of the board, at a salary to be determined by 

the board. The duties of the Commissioner were specified. In brief, they 

were: (1) to act as executive officer of the board; (2) to keep the board 

advised concerning the public schools; (3) to keep financial and statistical 

records and to provide for a program of research; (4) to prescribe 

financial and statistical forms; (5) to distribute state and federal 

funds; (6) to direct the preparation of courses of study and recommend 

their use; (7) to evaluate qualifications for and issue teaching 

certificates; (8) to render technical and expert assistance in school 

building construction; (9) to submit to the Governor and General Assembly 

a biennial report; (10) to prepare and execute, when approved by the Board, 

a budget for the Department; (11) "to establish and maintain a system 

of personnel administration" and (12) to carry out other legal duties 

and responsibilities, including those of State Librarian. 2 2 



As a further indication of the favor with which this amendment 

- received in 1948, both political parties endorsed it and it was 

the general election ballot as the number one amendment proposed by 23 

both the House and the Senate, by practically unanimous vote. 

The adoption of this amendment and the subsequent reorganization 

of the State Board of Education and of the State Department of Education 

constituted a high point in the history of the State Department of 

Education in Colorado. Setting up the constitutional and legal back-

ground were merely enabling actions, however. Fully implementing the 

provisions by reorganizing the Department and redirecting its policies 

and procedures provided a full challenge to all concerned, beginning 

the State Board and the appointed commissioners and extending to 

of the Department and to educational and lay leaders throughout the 

Staffing and Reorganization, 1940-1955 

By 1942, there were 23 persons on the Staff of the State Department 

of Education, including employees in the State Library (See Chart N 

These employees were organized by areas of service, general office, 

accounting and records, elementary education and curriculum, certif 

and Bureau of Home and School Service. At this time, employees of 

Board for Vocational Education and of the State Historical Society 

listed on the departmental chart, but only as" subsidiary agencies of 

State Department of Education. By law they were designated as 

to the State Department, but in practice their relationship was ten 

Later on, for a brief period following the reorganization of the de 

employees of the State Board for Vocational Education were identified 

one of the three "offices" of the department, but this was a purely 

voluntary arrangement that broke down in practice. The difficulty 
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that the State Board for Vocational Education was entirely separate from 

the State Board of Education, and almost completely autonomous in its 

relation to the latter board. 

At the time of the adoption of the constitutional amendment on 

reorganization in 1948, there were on the staff of the department, in 

addition to the positions listed above, four employees in the school 

lunch program and a Director of Finance and Research. Administrative 

control was exercised by the State Superintendent, with the assistance 

of a Deputy Superintendent in charge of internal office management.24 

The transition from the old State Department of Education to the 

reorganized state department began with the appointment of the first 

Commissioner of Education, in January, 1951. Mrs. Nettie S. Freed had 

been elected to a second term as Superintendent of Public Instruction, in 

1948. At the end of the term, she was requested to serve as temporary 

Commissioner to afford the new State Board of Education time to select a 

Commissioner of Education on a permanent basis. J. Burton Vasche was 

selected as the new commissioner and was inducted into office in July 

of 1951. He served as Commissioner for approximately one year, when 

he left to accept a position in California. After an interim period of 

nine months, H . Grant Vest succeeded to the position. He remained until 

November, 1959. After another interim period, Byron W . Hansford was 

appointed Commissioner and has remained in that position to this writing. 

One of the first acts of the new State Board of Education was to 

authorize a study of the proposed reorganization of the State Department 

of Education. This study was carried on rather intensively for a period 

of three years, under the leadership of Dr. Vest. That the board and 

commissioner were fully aware of the significance of the task they faced 

is evidenced by the following excerpts from a report issued concerning 

the problem of reorganization. 



The magnitude of the task assigned to the State Board 
of Education is significant to the people of the state. 
Upon this board has been placed the responsibility for 
the state-level leadership and coordination of the state's 
largest single public enterprise... 

Three years of conscientious study of this problem by 
the members of the State Board of Education has clearly 
revealed the need for fundamental improvements in 
departmental organization and administration. These 
needs were anticipated in the legislation which brought 
the board into existence. In arriving at this conclusion, 
the board members have received and studied the sugges-
tions of its staff. The help of leaders in the educational 
profession of the state and of leaders in the Colleges 
and Universities of the state has been solicited. The 
help of the Colorado Expenditures Council has been most 
significant. Members of the Board have visited in other 
states observing and studying their programs. Out-of-
state leaders have been consulted. The Board collaborated 
with surrounding states in sponsoring a study of the 
emerging role of state departments of education.25 

The board further indicated that it had not acted in haste and 

that legislative support from the 1954 session of the legislature was 

imperative. Financial support for proposed new positions was the point 

of emphasis. Needed improvements were described as first of all, merger 

of vocational education with the State Department. It was also pointed 

out that an "obvious limitation" of the program then in operation was 

in the area of instructional services, including especially supervision 

and leadership in elementary education, whereas there were four people 

in the hot lunch program and two in special education, as illustrations 

of the imbalance. It was pointed out, also, that there was only one 

supervisor in secondary education, but that there were seven supervisors 

in vocational education. Attention was at the same time directed to 

other areas of insufficient staffing and services. 

The General Assembly did not support these plans immediately, but 

in the regular session of 1955, a sufficient special appropriation was 

made for the purpose of reorganization to enable the department to expand 

quite materially. During 1955, the Commissioner of Education was able to 
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report two assistant commissioners, as planned, and two people, each, in 

elementary and secondary education. Provision was made, also, for 

additional personnel in eight new areas of services school plant and 

transportation, district organization, conservation education, audio-

visual instruction, adult education, guidance services, and publications. 

At this time, efforts were being made in two principal directions 

as the department was being reorganized and its services expanded. 

First attention was being given to exerting leadership in assisting the 

schools to meet the challenge of the "atomic age". 

The main problems which challenge us in this mid-century decade 
are those of adjusting our educational system and programs to the 
needs of a new kind of civilization based upon technology, 
automation and atomic energy....26 

Second, the task was one of awakening the citizens of the state to the 

importance of education in general, and to the leadership role of the state 

department, in particular: 

There is also a need for a rebirth of citizen understanding of 
the role and importance of education to s o c i e t y . If our 
civilization is to endure, it must use the united insights and 
judgements of our people c o l l e c t i v e l y . 2 7 

During the next several years, much attention was directed by the 

State Department of Education to lay citizen participation in educational 

planning in the state. The fortieth Biennial Report of the State 

Commissioner of Education listed the following groups as ones with which 

the departments worked closely during this time: 

White House Conference on Education 
Colorado Congress of Parents and Teachers 
Citizens Council for Public Schools 
Colorado Association of School Boards 
Colorado Education Association 
High School Activities Association 
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The general plan of the White House Conference on Education, pro-

vided for by Public Law 530 of the 83rd Congress, was to hold a national 

conference on education, preceeded by local and state conferences. Because 

of the advent of Sputnik and related factors, a basic assumption of the 

project was that critical problems faced the nation's schools and needed 

national attention. Preceding the national conference held in Washington, 

D.C. from November 30 to December 2, 1955, a year long program was carried 

on in Colorado. 

A Colorado committee of 60 distinguished citizens was appointed by 

the Governor to work with the State Department of Education in planning and 

conducting local conferences and a state-wide conference. This committee 

developed plans to encourage the people in local communities to share in 

the program. The plans further provided for five regional meetings to 

be preceded by meetings in local communities. At the final state con-

ference, the deliberations of local and regional conferences were 

summarized and a state report prepared.28 

A Decade of Growing Services, 1955-1965 

The expansion of departmental personnel and services, begun in a 

substantial way in 1955, continued throughout the decade. Impetus to this 

movement was given by the National Defense Education Act of 1958 and by 

the Elementary and Secondary Education Act of 1965. Since reorganization, 

initiated 

in 1949, the Colorado State Department of Education is, however, 

a strikingly different agency. 

Evidences of difference are to be found in the number of employees 

in the department and in its organization. (See Chart No. 3) The 

number of employees increased from 30, in 1948, to 149 in 1965. The 

pattern of organization had developed into a three-fold one: 

(1) Office of Administrative Services; (2) Office of Instructional 

Services; and (3) Divisions responsible directly to the Commissioner 
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of Education. New and timely types of services were being offered. 

Illustrative were consultants for automatic data processing, for urban 

educational affairs, and for designing education for the future in the 

Rocky Mountain Area States Project. 

Services were expanded in the area of instructional in general, and 

in all the divisions of the department. (See Chart No. 3) With the 

assistance of federal appropriations, library and school lunch programs 

were widely expanded. Federal appropriations also supported expansion in 

services in science, mathematics and modern foreign languages under 

Title III, of the National Defense Education Act, and in guidance and 

counseling under Title V of the same Act. Services to research and 

statistical programs were stimulated by financial support from Title 10 

of that same N.D.E.A. 

Several special projects were undertaken during the decade which 

helped to thrust the department into an increasingly important educational 

leadership role in the state. A high level group made up of selected high-

caliber state leaders in education, as well as outside of it, were named 

to the Colorado Council on Instruction. This advisory group was charged 

with the responsibility of advising the department and the State Board 

of Education on all matters relating to curriculum and instruction in the 

Colorado public schools. It has functioned well and one of its most 

valuable contributions was the development in 1962 of the publication, 

"Goals for Education in Colorado." During this decade, also, a regional 

approach to instructional improvement was initiated by the department. 

The state was divided into multi-county, multi-school district regions, 

represented by cooperative associations, whose purpose was that of sharing 

ideas and pursuing solutions to common problems in the area of instruction. 

Likewise, during this period, the Rocky Mountain Area Project, to give 
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•special help to small, rural, isolated schools, and supported by the 

Foundation, was extended and expanded into the Western States Small 

Project, also supported by grants from the Ford Foundation. This 

state effort, under the leadership of the chief state school officers 

participating states, has become nationally known for its innovative 

approaches to rural education. A recodification of school law was 

undertaken and largely implemented by action of the General Assembly 

the 1963, 1964 and 1965 sessions. Stimulated by Commissioner Hansford 

a project was undertaken to study the role of state departments of 

education. This project eventually resulted in an eight-state project 

"Designing Education for the Future." It was funded under Title V of 

Elementary and Secondary Education Act of 1965. 

A difficulty experienced by the department in attracting able 

and in establishing status for the department was in the uncertainty 

existing concerning the classification of professional personnel. The 

was considerable effort exerted by the State Civil Service Commission 

bring them under civil service classification. As the result of a test 

case instituted to resolve this issue, the Colorado Supreme Court rule 

in 1960 that the State Department of Education was in effect an education 

institution and its professional personnel were, therefore, employees 

an educational institution, comparable to employees of state colleges 

and universities, and were therefore exempt from Civil Service. 

The State Board and the Commissioner set about, immediately upon 

this decision of the supreme court, to raise the salaries of those 

positions exempted from Civil Service classification. In addition to 

raising and maintaining competitive salaries for the professional staff 

members of the department, the Commissioner began specifically upgrading 

the qualifications of the staff by hiring relatively young and aggressive 



personnel, with many holding the earned doctorate. 

One of the significant undertakings of the early 1960's was a project 

cooperatively sponsored by the Colorado Association of School Boards, the 

Colorado Congress of Parents and Teachers, the Colorado Education Association 

and the Colorado Department of Education, called "Project School Child." 

In carrying forward this project, during the first five months of 1964, 

more than 20,000 Colorado citizens participated in discussions, expressing 

views regarding the schools of the state. Participants displayed intense 

interest in securing increased information in public education, and 

expressed opinions which undoubtedly will be found useful in future years. 

Of particular significance was the fact that lay persons directed and 

guided all phases of the project, with occasional assistance from state 

and local educators. A basic purpose of the project was that of involving 

many citizens at the local level in finding facts about their schools, in 

discussing goals, programs, facilities and finances, and in making known 

their wishes regarding future educational planning. 

A variety of activities undertaken by the Department of Education 

contributed to a major breakthrough in state-level financing of Colorado 

public education in the 1960's. These activities included special reports 

describing the financial situation of the schools and numerous regional and 

state-wide meetings, calling the attention of citizens, educators and 

legislators to the financial plight of local school systems. Through such 

activities the department was able to realize for the schools an increase 

in state support of more than $20 million. 

Perhaps one of the most significant pieces of children's legislation, 

the handicapped children's law, was passed during the period, 1955 to 1965. 

Primarily through the leadership of staff members of the Colorado State 

Department of Education, the proportion of public school enrollment 
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receiving special education services was raised from 2.9 per cent in 

1959, to 4.7 per cent in 1965. 

Other significant accomplishments were effected during the period, 

1955 to 1965. They included the creation of the Division of Research and 

Development, to encourage research at the local level, the passage of the 

Teacher Certification Act of 1961, the reduction of the number of school 

districts from 478 in 1960 to 184 in 1965, the passage of enabling legislation 

for boards of cooperative services, and the increasing recognition on the 

part of the State Board of Education and the Commissioner of Education of 

their major responsibilities in the areas of urban education. These 

accomplishments all contributed to the increased prestige and leadership of 

the Colorado Department of Education. 
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PART III 

THE DEPARTMENT ORGANIZED FOR SERVICE 

The Department's Basic Design 

From its very beginning, the State Department of Public Instruction, 

later to become known as the State Department of Education, attempted to 

render a limited amount of service to the schools of the state. Superin-

tendents visited school districts; teaching certificates were issued; a 

system of standardization of school districts was initiated and continued 

for a period of years; the interests of the schools were presented to the 

governor and to the legislature by means of biennial reports and otherwise. 

Superintendents issued reports and rendered semi-legal decisions. Monies 

from the public school income fund were distributed. These were types of 

services typical of state departments of education in the early 1900's, 

but it cannot truly be said that the leadership and service functions were 

exercised that are implied in the universally accepted concept of the ultimate 

responsibility for education on the part of the state. 

Early Colorado superintendents were aware of the need to extend more 

adequate services to the schools. They called for more professional staffing 

in the department, for supervisors in elementary and secondary education. 

They pointed out the need for the organization of school districts more ade-

quate to the demands of advancing American education. But at the same time, 

they worked alone or with limited staffs and could not even have conceived 

of the possibility of a program of services of the type being provided by 

modern state departments of education. 

As already indicated, some change had begun to take place in the early 

years of the 1940's, as shown by an increased state department staff and the 

provision of a few of the specialized services, later to be widely extended. 

(See Chart No. 1). Nevertheless, a wholehearted attempt to implement leader-
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leadership through such services was only made after the reorganization of the 

state department was effected beginning in 1951. Really effective insti-

tution of these services began to be a reality in 1955, with adequate legis-

lative support through appropriations to the department. 

The basic design of the Colorado State Department of Education through 

reorganization was that of two principal "offices", made up of divisions 

and sections. (The Office of Vocational Education was a part of the depart-

ment for only a brief period.) 

The Office of Administrative Services was established in 1955 with 

Burtis E. Taylor designated as Assistant Commissioner in charge. Initially, 

there was only one formally organized division in the office, that of Finance 

and Research. Other services had been carried on by consultants rather than 

by division directors.30 Beginning in 1955, however, divisions were formally 

organized in the areas of School District Organization, School Plant and 

Transportation, Legal Services, and School Lunch. The Division of Teacher 

Education and Certification was set up in 1959. In 1964, the Division of 

Organization and Management was organized, taking over former services in 

school district organization and school plant and transportation. At the 

same time the Division of Finance and Research became the Division of Finance 

and Statistics. 

Dr. Taylor served as Assistant Commissioner in charge of the Office of 

Administrative Services until May, 1956, when John H . Swenson succeeded to 

the office. He was appointed Acting Commissioner of Education in 1959, and 

Elbie L . Gann became Assistant Commissioner for the Office of Administrative 

Services. 

The Office of Administrative Services served the schools of the state 

in both a consultative capacity and an initiatory capacity. Consultative 
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services were provided to local school boards and administrators at their 

request. Leadership was provided through the development of certain educa-

tional topics. Workshops and individual visits to local school agencies 

were conducted to help institute innovations and desirable practices. 

The office provided direct services to local school agencies in the 

areas of finance and legislation. The Office of Administrative Services 

also carried legislative liaison duties between the department and the 

Colorado General Assembly. 

The Office of Instructional Services was also established in the summer 

of 1955, with Leo P. Black appointed as Assistant Commissioner in charge of 
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that office. This was the first step in implementing the new program of 

instructional services. The Office of Instructional Services came to in-

clude nine divisions, for a time including the State Library. Following 

the appointment of Dr. Black, the next step was to make a part of the staff 

of the new Office of Instructional Services consultants in elementary edu-

cation, in secondary education, in accreditation, and a director and a con-

sultant in special education. During the next few months, four division 

directors were employed to work in the fields of curriculum development, 

elementary education, guidance services, and junior colleges and adult edu-

cation. (Initial funding of the latter division came from private funds.) 

During the next year, there were appointed a director of secondary education 

and a director of mental health and state institutions. The concerns of 

the office, therefore, were those of improving instruction from the kinder-

garten through the junior college, and also in the broad area of adult edu-

education. 



In 1957, the Office of Instructional Services was reorganized. The 

State Library was drawn apart to report directly to the Commissioner of 

Education, who is legally the State Librarian. The divisions of elementary 

education, secondary education, and curriculum development were consolidated 

into a new Division of Elementary and Secondary Education; and the Division 

of Special Education and the Division of Mental Health and State Institutions 

were consolidated into a new Division of Special Education. 

The first expansion of staff and services caused by federal acts came 

in 1958 with the passage of the National Defense Education Act. A new sec-

tion in Title III of the N.D.E.A. was organized in the Division of Elementary 

and Secondary Education, with supporting staff to strengthen instruction in 

science, mathematics, and modern foreign languages. The implementation of 

Title V-A of the N.D.E.A. (guidance, counseling, and testing) was effected 

by adding several members to the staff of the Division of Guidance Services. 

The Colorado State Department of Education made use of advisory com-

mittees as a part of its pattern of staffing for service to the schools. 

Advisory committees composed of educators and lay leaders were used even 

before the creation of the reorganized State Board of Education. Before 

1955 there were state advisory committees working on school health services 

and on problems of special education of handicapped children. After 1955 

many additional advisory bodies were organized. Two of the principal advi-

sory groups so organized were (1) the Colorado Council on Instruction, which 

was charged with the responsibility of advising the board and the department 

on all manner of problems relating to curriculum development and instructional 

improvement, and (2) the Colorado Council on Educational Research, which had 

a comparably broad responsibility in the whole area of research. During suc-

ceeding years, numerous subject matter advisory bodies were added, as were 
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also advisory committees to assist in the conduct of such programs 

under Title III and Title V-A of the National Defense Education Act 

With a relatively small staff in the area of instructional 

wherever possible work was conducted with the school districts 

basis. In the middle 1950's the State Department of Education 

successful experience of this kind in working with the Cooperative 

Educational Administration program which was funded by the Kellogg 

From 1958 to 1961 some work was done in organizing regional 

called Instructional Improvement Associations. In the fall of 

Colorado Council on Instruction developed a plan for a statewide 

entitled the Colorado Instructional Improvement Program. One of 

facets of this program was that of further developing regional 

for instructional improvement, and during succeeding years about 

regional associations were organized each year. This program 

the sharing of ideas and experiences and the effective utilization 

department leadership. 

Under the reorganized State Board of Education, the generally 

stood policy with respect to publications on instruction was that 

would no longer attempt to develop courses of study as such, 

emerging areas such as that of driver education. A basis for this 

was the point of view that the needs of the. schools were for 

guides of various sources that would be helpful to teachers and 

of instruction but which would not necessarily set forth an 

content. 

Colorado has a constitutional provision which makes it 

the State Board of Education or the state legislature to prescribe 
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As a consequence, there has never been a program of state adoption 

or selection of any instructional materials in Colorado. The department 

does assist local schools in making selections by suggesting ways of evalu-

ating materials, and by even preparing suggested lists of instructional 

materials in selected areas. 

In general, ways of working with local schools were quite similar through-

out the department. Activities carried on through the divisions in the Office 

of Instructional Services could be characterized as consultative, and con-

sisted of individual consultations, or workshops, conferences, seminars, 

and institutes - all of these on a regional and/or statewide basis; and, 

as previously indicated, working through the instructional improvement 

associations. 

For several years (about every other year) from 1955 to 1965, a series 

of regional conferences were held in the spring in various parts of the 

state with emphasis upon "Problems of Instructional Improvement". This 

activity enabled represenatives of the Colorado State Department of Educa-

tion to contact all of the instructional leaders throughout the state and 

inform them of trends, major problems, issues, and of some of the means for 33 

making progress In curriculum development and instructional improvement. 

As reorganization evolved from 1955 on, certain divisions were estab-

lished or maintained outside the two principal "offices" described above 

because of their unique relationship with or responsibility to the State 

Commissioner of Education or to the State Board of Education. For a time 

the Division of Library Services was a part of the Office of Instructional 

Services, but in 1957 the logic of the situation - the state superintendent, 

or the commissioner, has always served as State Librarian, - demanded that 

the division be made again directly responsible to the commissioner. The 

Division of Departmental Administration served as the center of responsi-

bility for internal management of the department and so was left directly 
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responsible to the commissioner, also. The Division of Publications and 

Public Information was so directly involved in serving the entire department 

that, after a period in the Office of Instructional Services, it was 

likewise put directly under the commissioner. The Division of Adult Education 

was set up in 1955 in the Office of Instructional Services, but became 

the Division of Education Beyond High School in 1962 and was placed in the 

commissioner's area of responsibility by legislative edict. 

Internal Management 

During the early history of the State Department of Education, the 

management of business and budgetary affairs of the department was a prin-

cipal responsibility of the State Superintendent of Public Instruction. 

By 1942, however, a position of Deputy Superintendent had been established 

with internal management as an area of responsibility. (See chart No. 1) 

The Division of Departmental Administration was established as an organi-

zational part of the State Department of Education after the reorganization 

of the State Board of Education and the department and the appointment of a 

professional educator as commissioner. The assistant commissioner no longer 

had time for the "housekeeping" aspects of the department. A division 

director, previously Deputy Superintendent, Helen H . Downing, was appointed 

to supervise the various activities assigned to the division. Mrs. Downing 

continued to serve in that capacity through the period covered by this report, 

i.e., through 1965. 

It was determined that the division director should be a professional 

staff member and not under the classified civil service. This matter was 

disputed by the Civil Service Commission and the position was. one of those 

involved in the court suit which was eventually resolved in the Supreme 

Court of Colorado in favor of the Colorado Department of Education. 



Legal authority for the functions of this division was written into 

the revised statutes of 1965 in the following terms with respect to the 

duties of the Commissioner of Education: 

...(d) To prepare and submit to the state board a budget for the 

department; and to properly execute the approved budget in accordance 

with appropriations; (e) To establish and maintain a system of 
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personnel administration within the department. 

The division was responsible for the administration of all business 

activities of the department and for the preparation of the annual budget 

for presentation to the governor and the legislature. Purchase orders and 

vouchers originated in the division, which maintained accounting records 

for such transactions. The division was responsible for keeping records 

of appropriations and other funds available to the department and of the 

expenditures of such funds. All departmental and accounting records were 

required to be reconciled with records in the State Division of Accounts 

and Controls. 

Among other duties of the division were the preparing of periodic 

reports, maintaining and furnishing to other divisions operating supplies, 

maintaining stocks of publications of the department, and providing a mailing 

service for the department. The division was responsible for administration 

of personnel in the department. In this connection, it maintained personnel 

records of all employees. It was responsible for the administration and 

interpretation of civil service rules and regulations and recruitment and 

assignment of support personnel. The division was responsible for purchasing 

of equipment and for maintaining a comprehensive inventory of all departmental 

property. 
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The division had charge of two programs of emeritus retirement, one 

for public school teachers and one for personnel from institutions of 

higher learning. 

The influx of federal fund6 for various programs greatly increased 

the need for more detailed fiscal accounting and also for such things as 

inventories of physical property of the department. The large numbers of 

new staff added in all areas of the department increased the paperwork 

necessary in managing personnel. The staff of the division increased from 

six In 1952 to fifteen in 1965. The volume of activity increased many times 
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over in the same period. 

Instructional Services in Elementary and Secondary Education 

The Colorado Department of Public Instruction gave early attention to 

the need for particular supervisory service by adding to its staff super-

visors for rural schools or elementary schools and, somewhat later, super-

visors of secondary schools. During the 1940's, there were on the depart-

ment staff a Supervisor of Elementary Education and Curriculum and a Super-

visor of Secondary Education. (See Table No. II) Among the first divisions 

established in the reorganized department in 1955 were those of Curriculum 

Improvement and of Elementary Education. During the following year the 

Division of Secondary Education was established. The directors of these 

three divisions at that time were Clifford Bebell, curriculum; Robert Romans, 

elementary education; and Elbie L . Gann, secondary education. 

In 1957, these three divisions were combined in the single Division of 

Elementary and Secondary Education, with Dr. Bebell as director. The divi-

sion then consisted of these six sections: Elementary Education; Secondary 

Education; Title III, National Defense Education Act; Western States Small 

Schools Project; Migrant Education; and Conservation Education. Dr. Bebell 
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left the staff in September, 1963, and Dr. Black acted as division director 

and as assistant commissioner until August 1964. At that time, Raymond 

McGuire assumed the duties of division director. Subsequent to that time 

the Western States Small Schools Project and Migrant Education were 

transferred to the new Division of Research and Development; and Title III 

the N.D.E.A. was expanded to include services not only in mathematics, 

science, and modern foreign languages, but also in English, reading, and 

the social studies. 

Obviously, the Division of Elementary and Secondary Education 

services basic to the instructional program in the schools of the state. 

In a sense, these services in the various subject matter areas constitute 

the focus of the state's entire educational endeavor. In recognition 

this situation, reorganization gradually evolved a pattern of services 

broad scope in this division of the department. (See Chart No. 3) This 

broad pattern reflected a statewide, evolving program in the state's 

schools. 

With state department leadership and cooperation, programs in the 

subject matter areas continued a developmental process. In English langua 

arts, the 44th Biennial Report of the State Commissioner of Education rr. 

tioned advances in individual reading, in spelling, and in English; 

mental reading in secondary schools; and team teaching in high school 

English (p. 1). The Colorado Language Arts Society was organized as well 

a Language Arts Advisory Committee of the State Department of Education 

In social studies, a Social Studies Advisory Committee gave attention to 

a statement of goals for a K-12 program. This advisory committee also 

prepared a position statement, "Teaching about Controversial Issues", 

distribution in 1964. 



In the mathematics area, local schools participated in experimental 

programs of local design as well as in programs developed by the National 

Science Foundation and some of the colleges and universities. 

Twenty per cent of Colorado pupils study SMSG (School of Mathematics 

Study Group) secondary mathematics); six per cent study UICSM (Univer-

sity of Illinois Committee on School Mathematics); and about one per 
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cent study programmed mathematics. 

In science, the state department fostered the use of such programs as 

the Physical Science Study Committee Physics, Biological Sciences Curriculum 

Study, Chemical Education Materials Study, and Chemical Band Approach Chem-

istry, all programs developed by national groups sponsored by the National 

Science Foundation. A "science guide" for use in grades 1 through 6, and 

using a child-centered approach, was initiated by the Colorado State De-

Department of Education. 

While total high school enrollments for the period 1958 to 1964 in-

creased by 40 per cent, enrollments in foreign languages in Colorado public 

secondary schools increased by 88 per cent as a result, in part at least, 

of the leadership provided by the state department under Title III of the 

National Defense Education Act. At the 

same time, some increase was noted 

in enrollments in foreign languages in elementary schools. 

Some progress was reported in instruction in physical education and 

health. A state Advisory Committee on Physical Education prepared a state-

ment on teacher certification for physical education teachers as well as a 

statement, "Competition in the Elementary Schools". Another statement on 

the "Effects of Smoking" was prepared by the State Advisory Committee on 

School Health. 



The Division of Elementary and Secondary Education also provided in-

structional leadership through conferences, visitations, and consultations 

in the areas of art education, conservation education, and driver education. 

Considerable attention was directed to kindergarten education, to the use 

of the "continuous progress school", to individual instruction, to computer 

scheduling, and to "electronic learning laboratories". 

While all of these activities and others indicated that the Colorado 

State Department of Education was gradually gearing itself for effective 

leadership and service in instruction in elementary and secondary schools, 

it was recognized that such steps were only beginnings and that much re-

mained to be done. The National Defense Education Act has rendered strong 

support to many of the described programs. Perhaps it is fair to say that 

the department had become fairly effectively organized to keep pace with 

the ever-increasing demands of the "atomic" educational age. 

Finance 

From the beginning of Colorado's history as a state, the responsibility 

for apportioning money from the state school fund, later to become known as 

the "Public School Income Fund", was assigned to the State Superintendent 
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of Public Instruction. The function of apportioning funds for public school 

use has been continued as a responsibility of the State Department of Educa-

tion to the present time. Among the powers and duties of the reorganized 

State Board of Education (1949) was that "to make and adopt such rules and 

regulations as are necessary ... for the equitable distribution of funds as 
38 

are available to the State Department of Education for distribution..." 

Until 1935, state support for Local schools was limited to the public 

school income fund, derived from state-owned school lands. Major school sup-

port, up to this time, came from local property taxes. An indirect appro-



appropriation was made by the General Assembly in 1917, however. It was in 

"an act to provide for the promotion of vocational education." Federal 

funds were to be matched through funds appropriated to the State Board 
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of Agriculture. 

In 1935, the General Assembly made a token appropriation of $500 

to be used in replacing local and county property taxes for school sup-

port and as a test case to determine whether or not the state had consti-

tutional authority to finance the public schools. In a 1937 decision, the 

Colorado State Supreme Court upheld the right of the state to finance the 

public schools in these terms: "We hold that the establishment and finan-

cial maintenance of the public schools of the state is the carrying out of 
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a state, and not a local or municipal purpose..." 

A constitutional amendment providing for an income tax was approved 

by the voters of Colorado at a general election in November, 1936. This 

amendment provided for the levying of either graduated or proportioned 

income taxes by the General Assembly,..."for the support of the State, or 

any political subdivision thereof, or for public schools..." 4 1 The amend-

ment was passed with public school support as a principal purpose, but 

operated to that effect for only about one year, after which income tax 

funds were used for a variety of purposes. The first allocation of funds 

under the amendment amounted to approximately $878,000 and was used to re-

place county and local property taxes. Subsequently, state appropriations 

for public schools increased steadily: 

Once the principle of state participation in public school finance 

had been firmly established, state appropriations for school purposes 

began to grow. By 1945, approximately $3,000,000 (including $800,000 

from the Public School Income Fund) was being distributed to the public 

schools annually. By 1950, the amount had increased to approximately 

$10,000,000... 4 2 
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By 1946-47, state support was about 19 per cent of Colorado total school 

Costs. Following the report of a Governor's Committee, appointed in 1950, 

to study school finances, the 1952 Public School Finance Act was enacted. 

Under this act, classroom units were established as the basis for school 

support and classroom unit values were set up. The act was amended in 1953 

and again in 1955, when distribution of funds was placed on a straight average 

daily attendance basis. 

The Public School Foundation Act was passed in 1957, incorporating 
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recommendations of the 1955-56 Legislative Council. Classroom unit values were 

increased to $4500 (non-graduate) and $5200 (graduate); average daily atten-

dance was continued as a basis for the method of distribution, and an objec-

tionable "sparsity factor", which had favored small schools, was eliminated. 

The Foundation Act was amended in 1960 to include a "sales ratio factor". 

It was amended again in 1961; and in 1962 an "adjusted gross income factor" 

was added. The sales ratio factor was eliminated in 1963. No further amend-

ments were made in the act by 1965, but an act establishing "Property Tax 

Relief Fund" was passed in that year. It provided an appropriation for the 

relief of "school district general fund property taxes". 4 4 

During the fiscal year 1965-66, total state aid amounted to a little 

more than $69,500,000, estimated to be approximately 29 per cent of total 

support for local schools, contrasted with about 40 per cent nationally. 

Financial support for the State Department of Education from the General 

Assembly grew from $7750 in 1901 to $994,100 in 1965. Of course, some of 

this increase in appropriation was probably due to increasing costs and to 

inflation, but obviously most of it came about through the expansion of 

services of the department. As Table III shows, there was a steady increase 



in monies available to the department, decade by decade, until 1941 

when a very great increase in appropriations took place. The 

even more striking from 1951 to 1961. A first increase came about 

the 1948-50 reorganization of the department and the subsequent 

in departmental responsibilities. A second increase was effected 

by the reorganization supporting appropriation of the 1955 

of the General Assembly. This latter increase was clear evidence 

increased lay citizen recognition of the educational leadership role 

State Department of Education. 

Until 1935 when the first legislative appropriation of funds to 

contributed to local school districts was made, the responsibility for 

contribution of funds was limited to the public school income fund. 

function was discharged, throughout all the early years, 

the Superintendent of Public Instruction, with the assistance of 

clerical help that was available. The position of director of 

research was established in the early 1940's. Charles E. Hathaway 

employed in that capacity in 1947 and continued in the position by 

title subsequent to reorganization in 1950 and 1951. Mr. Hathaway 

with much of state school finance during this period and 

contributions to the development of records and controls for 

distribution of state school funds. In 1964 the division was reorganized 

the Division of Finance and Statistics with Charles L. Bostrom as 

Teacher Certification 

In common with many other states, Colorado placed early 

county teaching certificates by way of certifying teachers. In 18 

was passed by the state General Assembly authorizing county superintendent 

of schools to certificate teachers who successfully passed county 

examinations in certain prescribed subjects. In 1889, the Colorado 
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colleges were authorized by law to certificate their own graduates. About 

the same time the State Board of Examiners was created. This board was 

authorized to issue state diplomas (teaching certificates) based upon written 

46 
examination and on an "honorary" basis. The board's principal authority 

47 
related to the issuance of state diplomas. 

The State Board of Examiners was modified by statute several times and 

was changed by law in 1961 to the State Board of Teacher Certification. At 

the present time it consists of the State Commissioner of Education as chair-

man and of ten other persons appointed by the State Board of Education, two 

of whom represent educational institutions, two are lay persons, one is a 

Superintendent of schools, and five are classroom teachers. 

Beginning in 1881 teachers examinations were prepared by the State De-

partment of Education and distributed to county superintendents. Questions 

were subsequently published in biennial reports of the State Superintendent 

of Public Instruction for many years. 

Certification personnel in the State Department of Education were first 

mentioned in the superintendent's biennial report for 1921-22 under the title, 

"Secretary of Certification". Apparently the work of issuing certificates 

prior to that time was a cooperative undertaking of the State Board of Exam-

iners and state department personnel. "All the work of the State Board of 

Education, State Board of Examiners, ... is done in this office, including 

... issuance of certificates." 4 8 A staff member, "Supervisor of Certifica-

tion", was listed in the twenty-fourth biennial report of the State Superin-

tendent of Public Instruction (1923-24). A certification stenographer had 

been added by the time of the next biennial report. 

In 1923 a state certification law was passed authorizing the issuance 

of certificates by the State Department of Education on the basis of recom-

mendations by the State Board of Examiners.
4 9 
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The entire certification procedure in the State of Colorado was over-

overhauled in 1923. The long-sought reform in county certification was final 

enacted into law. The law, however, provided that persons holding county 

certificates could continue to use them. It also Included academic 

requirements for those desiring to renew their certificates. The law was so designed 

that an elementary teacher was required to keep progressing toward a state 

permanent elementary certificate requiring two years of college education 

In the case of secondary school teachers, the law was written to allow only 

professionally-trained graduates to enter the secondary school teaching 

The law of 1923 was a definite step forward in the history of certification 

in Colorado. 5 0 

In 1917 Colorado first-class districts were authorized to certificate 

vocational, music, and art teachers and to prescribe their own requirement 

for such certificates. There were, therefore, by this time four certifica 

agencies in Colorado: county superintendents, state educational institutions 

first-class districts, and the State Department of Education. The 1923 law 

effected some improvement in this situation by providing for the phasing out 

of county superintendents, but it was not until 1961 that a thorough-going 

revision of state certification law was effected. 

The confusing certification situation in the state was further confound 

by the necessity to issue "war emergency" and "dire emergency" certificate 

during World War II and shortly thereafter, due to the shortage of qualified 

teachers. Standards for the certification of both elementary and secondary 
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school teachers were lowered. 

The constitutional amendement to Article IX, Section 1, of the State 

Constitution under which the State Department of Education was reorganized 

provided, among other things, that the "State Board of Education shall make 

and adopt rules and regulations ... for the proper certification of all school 
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personnel." Rules and regulations were subsequently formulated and adopted 

for the certification of teachers of exceptional children, school psychologists, 

school nurses, and speech correctionists. Certification of school adminis-

trators was established in 1957. 

In 1961 an act was passed by the General Assembly which effected a sweeping 
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reorganization of certification in Colorado. Under this law certification 

was completely centralized by being placed exclusively in the State Department 

of Education. As previously indicated, the State Board of Examiners became 

the State Board of Teacher Certification. The duties of this board were de-

fined to include the responsibility for examining and approving teacher pre-

paration programs in institutions of "higher learning", subject to review by 

the State Board of Education. 
Considerable improvement in the standards for teacher certification was 

effect d by this law. The bachelor's degree, to include professional teacher 

preparation, was made the minimum basis for certification for elementary as 

well as secondary school teachers. The issuance of life certificates was 

discontinued. At the same time, provision was made for the issuance of "pro-

fessional certificates" based upon at least three years of teaching experience 

and upon one or more years of study and preparation beyond the bachelor's 

degree...". Various types of "special services certificates" were provided 

for. Endorsements upon teaching certificates of proficiencies in certain 

specialized areas were established. Similarly, procedures for the annulment, 

suspension, and revocation of teacher certificates, for cause were set out In 

the statutes. 

As indicated by chart No. 3, teacher certification in the State Depart-

ment of Education is the responsibility of the Division of Teacher Education 

and Certification. 



Otto G . Ruff came with the department as director of the division in 

1959. His assistant, Eleanor Casebolt, served in a professional capacity 

in the division from the early 1940's. Not only does the division examine 

credentials and issue certificates, but it also works closely with the 

teacher training institutions of the state in assisting the State Board of 

Teacher Certification in carrying out its function of "examining and ap-

proving teacher prepration programs." 

School Accreditation 

School accreditation was a function undertaken by the Colorado State 

Department of Education late in its history. Prior to 1952, the University 

of Colorado, like many other state universities, had maintained a program 

of accreditation of high schools in the state mainly for the purpose of 

upholding standards of preparation of students to be enrolled in the uni-

versity. In 1952, at the request of the univiersity, the State Department 

of Education assumed responsibility for this accreditation program, but 

with changed and broadened objectives. 

Changes were not Immediate, however, as the following statement of 

policy by the State Board of Education in August, 1952, indicates: 

The State Board of Education in assuming the state program of 

accreditation anticipates no major change in the program in the 

immediate future. The policies contained in this bulletin (on 

accreditation) are tentative criteria to be used during the interim 

in which plans are being developed for a program of broadened ser-
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services to entire school systems. 

A step toward broadening the program was taken in 1955 by the State 

Board of Education when "it passed a resolution to the effect that the pro-

grams in the elementary grades must measure up to reasonable standards if 
54 

the high schools are to be accredited. Following this action, a general 
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evaluation was made of elementary programs when new high schools were added 

to the accredited list. 

In 1958 an Advisory Committee on Accreditation was appointed, composed 

of 17 members, representing schools, colleges, and some of the major educa-

tional organizations of the state. Its function was, "to assist the State 

Department of Education in the expansion and further development of the 
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accreditation program". Along with the director of accreditation, it was 

also expected to make recommendations concerning the accreditation status 

of the schools of the state. 
Directors of the division were George Walters, 1952-1955; William T . 

Van Orman, 1956-1958; Dwight I. Newell, 1959-1960; and Rolland Powell, 1961 

through 1965. During two interim periods between appointed directors, Mrs. 

Marguerite Juchem served as director in an interim capacity. 

It was the plan of the staff of the division to visit as many schools 

as possible annually, but definitely to visit each school district every other 

year. These visitations were considered necessary from the point of view 

of the inadequacy of reports. 

In 1964, there were on the accredited list 164 unified school districts 

one county high school district, two special public schools, and twenty-five 

non-public schools. At that same time, there were nineteen unified public 

school districts that were not accredited. 

District Organization and Reorganization 

From the beginning of statehood, Colorado passed on the responsibility 

for organizing school districts to the local communities. The Constitution 

of 1876 contained the following provision for school district organization. 

The General Assembly shall, by law, provide for organization of 

school districts of convenient size, in each of which shall be estab-

lished a board of education, to consist of three, or more directors to 

be elected by the qualified electors of the district.56 
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The first Colorado General Assembly in the General Laws of 1877 dele-

gated its responsibilities to the people in the scattered neighborhoods of 

the then raw, underdeveloped wilderness by adoption of language which said, 

in effect: 

"For the purpose of organizing a new district, the parents of 

at least ten children of school age residing within the limits of 

the proposed new district shall petition the county superintendent 

in writing, ... that a meeting shall be held ... to determine the 
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question of such organization." 

This provision for organizing a school district around ten children 

of school age remained in effect until 1945, when the number was changed 

to fifteen. People of early Colorado were quite eager to establish schools 

for their children as evidenced by the fact that by 1880 there were over 

800 school districts in the state and, by 1935 there were in excess of 2200 

such districts. In many instances, mining and agricultural communities de-

veloped, thrived, and declined in the matter of a few decades, due to the 

nature of these industries in Colorado. As a result, schools were set up, 

grew to considerable size for a time, and were then abandoned, leaving the 

districts with no schools or very small schools to be supported by a severely 58 

limited population. 

As the need for education in the high school grades became recognized 

by the people, it was very difficult to sustain progress in grades 9 though 

12 in these small rural schools. Some high schools developed in urban cen-

ters and in other cases it was found necessary to combine efforts as among 

a number of the small districts. "County high school districts" and "union 

high school districts" were authorized by law and were established in num-

erous areas of the state. Union high school districts, as contrasted with 

county high schools on a county-wide basis, were organized by cooperating 

districts in areas that were less than county wide. In 1957 there were 41 
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of these special high school districts in the state. 

The situation was further confused by numerous but separate legislative 

provisions, "governing boundary changes, dissolution and annexation of 

districts, organization of unorganized territory, and reorganization of dis-

tricts. 6 0 There was also established a system of classification of districts 

into first and second and third class, according to size of pupil population. 

Obviously, district organization was chaotic and unplanned, from the 

point of view of the state as a whole. By 1940 an extensive awareness of 

the problem was manifested by the beginning of various efforts at legisla-

tive correction. In fact, a "county unit" bill was introduced into the 

General Assembly in 1947 and passed the Senate, but failed of passage in 

the House. Finally a rather sweeping reorganization act was passed by the 

1949 General Assembly. It provided for the election of county committees 

whose function it was to study district organization and recommend plans 

for reorganization. Opposition to the law was vigorous and pronounced so 

that it was amended in 1953 to such an extent that it was made virtually 

inoperative. Nevertheless, in the meantime, twenty-nine counties had effected 
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some reorganization. 

The continuing recognition of the need for more instructionally-effective 

administrative school units, however, made it impossible to let the matter 

rest, so that a new reorganization bill was introduced in the 1957 session 

of the General Assembly. Although there was strong opposition to the bill 

that nearly resulted in a deadlock, it was eventually passed and provided 

the basis for the forming of reorganized districts throughout much of the 

state. While by the end of 1965 not all the state was effectively organized 

into districts sufficiently large to enable effective programs to be offered, 

much progress had been made. The total number of districts had been reduced 

to 184, as indicated in Table IV. 
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Both the 1949 bill and the one passed in 1957 provided for leadership 

from the State Department of Education. A Division of Organization and Man-

agement was established with John A Swenson as director until 1956, when 

Stanley A. Leftwich succeeded to the office. Responsibility for planning 

and carrying through reorganization rested in the hands of local county com-

mittees. Leadership from the state level was exercised by consultation and 

information giving, almost exclusively. In one respect only did the state 

department have a direct responsibility in the organization procedures. 

The law provided that all plans for reorganization must be submitted to the 

State Commissioner of Education for his approval before elections to con-

sider them were held. 

Guidance Services 

State level guidance services were initiated in Colorado for a brief 

period in 1945-46 by the State Board for Vocational Education, when a super-

visor of "vocational guidance" was employed. Supporting funds were in part 

derived from federal monies made available through the George Barden Act of 

Congress. 

The position of Supervisor of Guidance Services was permitted to lapse 

until 1949, when a new supervisor emphasis was changed from that of predom-

inantly serving vocational guidance to that of developing guidance services 

in general. At that time it was found that only a limited number of schools 

had assigned counselors, approximately thirty outside of Denver. Very few 

of these assigned counselors were qualified by special training. 

Through a program of visitation and consultation, practically all high 

schools of the state were contacted in a three-year period. Regional con-

ferences were conducted and a publication, the Colorado Guidance Newsletter, 

was begun. In 1951, a survey was made of the extent of guidance services 

and of the training of counselors. A program of in-service training was 

taken out to high schools through a cooperative arrangement with the teacher 



training institutions of the state. At the same time, a limited number of 

pilot programs were subsidized by the use of George Barden funds. Progress 

at this time in developing formal programs of guidance services in the high 

schools of the state was slow but steady. 

In 1955, by agreement between the State Board for Vocational Education 

and the State Department of Education, guidance services were transferred 

to the State Department of Education. The transfer was based on the assump-

tion that guidance services should be broader in aims and purpose than that 

of vocational choice, and that these services logically belonged with the 

instructional services of the newly reorganized State Department of Educa-

tion. H. Edgar Williams, the supervisor since 1949, was transferred along 

with the services and continued with the Division of Guidance Services as 

Its. director throughout the period ending in 1965. 

Although guidance services were transferred from the State Board for 

Vocational Education, that agency continued to use George Barden funds, for 

a period of two years, in supporting an in-service training program, using 

the services of a member of the staff of the University of Colorado, Clarence 

W. Failor. 

Until the passage of the National Defense Education Act in 1958, gui-

dance services continued essentially as they had been conducted before they 

were transferred to the state department. With the advent of N.D.E.A. these 

services were substantially expanded. Before that time the staff of the 

division had consisted of the director and one clerical assistant but was 

then increased to five professional and four clerical persons. A plan of 

apportioning Title V-A, N.D.E.A. funds to approved school guidance programs 

was begun. These approved programs were selected in terms of standards set 

forth in a State Plan, and after personal visitation and inspection. This 

\ 
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program of visitation continued through 1965. It began with twenty-five 

approved programs but expanded to a total of sixty by 1965. 

Teacher education institutions of the state expanded their counselor 

preparation programs under the influence of the N.D.E.A. The number of 

qualified counselors increased rapidly. 

In 1951 the number of persons assigned to counseling in the schools 

of the state was very limited. There were at that time less than one hun-

dred secondary school counselors in Colorado. In 1965 there were more than 

a thousand being used in Colorado high schools; of this number 600 held 

counseling certificates. The overall ratio of qualified counselors to 
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pupils was one counselor to each 408 pupils in the state. 

A unique feature of the program of guidance services in the State 

Department of Education was that of a test scoring service, initiated when 

funds from the National Defense Education Act became available. A test 

scoring machine was purchased and scoring services were made available to 

the schools of the state. 

While marked progress was made from 1958-to 1965 in supporting guidance 

services in the secondary schools of the state a number of problems were 

met, one of which was that of finding an adequate supply of trained coun-

selors. Another was in the challenge of how to develop programs of guidance 

services in elementary schools. Still another was in the situation with 

respect to small school systems, where qualified counselors were seldom 

available and so the establishment of formal programs of guidance services 

was very difficult. 

While in districts with enrollments of 5,000 or more, 97 per cent 

of secondary school students were enrolled in schools with counselors 

(in 1964)... only 21 per cent were enrolled in schools with counselors 
63 

in districts with secondary enrollments of less than 300. 
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Special Education 

Special education services as now provided in the State Department of 

Education through the Division of Special Education Services are a successor 

to earlier state efforts that began in a formal way with the establishment 

of the State Child Welfare Bureau in 1919. This bureau was established by 
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statute in "An Act to create and establish a Child Welfare Bureau". This 

bureau was the agency designated to carry out the provisions of the federal 

Sheppard-Towner Act. 

On December 17, 1921, Governor Oliver H . Shoup designated the 

Child Welfare Bureau as the organization in this state to 

carry out the plans of the Sheppard-Towner Act which became 

a federal law, November 23, 1921, and for which a federal 

appropriation was made late in March, 1922. 

State funds provided to match federal funds "enabled the Bureau to carry 

out a generalized public health nursing program, traveling health clinics, 

etc., from 1922 to 1929." 6 5 

Sheppard-Towner funds were withdrawn in 1929, but a limited state 

appropriation continued some service from the Bureau through 1932. In 1936, 

following the passage of the federal Social Security Act, a Division of 

Child Welfare was established in the State Department of Public Welfare. 

During the same year, at an extraordinary session of the General Assembly, 

a law was passed making the former Child Welfare Bureau the Bureau of Home 

and School services and placing it in the State Department of Education as 

a division. 6 6 

Subsequent to change, the functions of the bureau did not change sig-

nificantly but continued major concern in a program of education for the 

physically handicapped children of Colorado. It also stressed parent and 

safety education. In 1937, the first school for crippled children was begun 



in Denver, under the auspices of the State Department of Education. In 1945 

the General Assembly increased appropriations for physically handicapped 

children. In 1948 two classes for mentally handicapped children were begun 

at Evans School in Denver. The 1949 General Assembly passed further enabling 

legislation at the insistence of Mrs. Betty Pellett, a member of that body 

and a strong supporter of special education. 

In 1953 the General Assembly passed House Bill 108, making a high point 

in the progress of Special Education in Colorado. This law provided "for 

reimbursement to local districts for excess cost of special education classes 

and for reimbursement of 80 per cent of the salaries of speech correctionists."67 

At that time, an annual appropriation of $200,000 for special education was 

provided. 

One of a number of persons who gave yeoman service to special education 

services in Colorado during this period, and worthy of special mention, was 

Mrs. Dorothy Craig Tynar, who worked for many years in stimulating special 

education programs in the state. Miss Carey J. Downing served as supervisor 

of the division and pioneered survey work on the need for special education. 

The Division of Mental Health and Institutions was combined with the Division 

of Special Education in 1958 with Dr. E. Ellis Graham as director. Dr. Graham 

provided leadership in the expansion of these services and in securing stea-

dily increasing legislative support for special education as indicated in 

Table V . While appropriations climbed in a consistent fashion during recent 

years, increases have never been quite sufficient to keep pace with the needs 

in the special education programs of the state, as shown in the amounts of 

claims submitted by local districts. director of the Division of Special 

Education stressed the need for further progress in these terms; in 1964: 

But we have a long way to go. The total of 18,412 children served 

by some kind of special education program during the 1963-64 school 
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year constitutes only 4.05 per cent of the approximately 500,000 

children enrolled in public schools last year. Only 84 of the 

operating school districts in Colorado provided some kind of 

special education. Twenty-three of the 63 counties in the state 

provided no service whatever. The $1,200,000 appropriations last 

year allowed the state to reimburse only 53.7 per cent of the 

total claims of $2,230,601.41. 

In 1965 the General Assembly, in recodifying the school laws of Colorado 

wrote the Handicapped Children's Education Act. This Act effected two major 

changes: (1) It added the "Educationally Handicapped" as another category 

of handicapped children; and (2) it provided that reimbursement from the 

state would be eighty per cent of the salaries paid approved personnel. 

The Educationally Handicapped are defined as those children who are "emotion-

ally handicapped or perceptually handicapped, or both." This was a major 

breakthrough as this was the one large group of handicapped children not 

yet being served. The change of reimbursement procedures from excess costs 

to eighty per cent of the salaries allowed for easier and less complicated 

administrative procedures. 

The School Lunch Program 

The Colorado State Department of Education became involved in school 

food since following the enactment of the National School Lunch Act by 

Congress in 1946. Prior to this time, the Colorado office of the Division of 

Food Distribution of the U.S. Department of Agriculture contracted directly 

with school districts for operation of the school food service. A school 

lunch division was established in the State Department of Education in Octo-

ber, 1946. An agreement between the U.S. Department of Agriculture and the 

department to administer the School Lunch Program was signed at that time. 
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Enabling legislation was passed by the General Assembly in 1947. 

When the State Department of Education took over the school lunch pro-

gram in the fall of 1946 from the State Office of Food Distribution, 206 

schools were in the program, serving an average of 24,824 Type A lunches, 

and by 1948, 257 schools were in the program. The school food service con-

tinued to expand as most new schools included food service facilities and 

many older schools either provided makeshift facilities or added to existing 

facilities. Although federal appropriations for the National School Lunch 

Act increased from approximately 62 million dollars, initially, to 165 mil-

lion dollars in 1965, federal cash assistance did not keep pace with the 

program's growth, so that the federal per pupil contribution in Colorado 

decreased from nine cents to less than four cents during that time. 

In addition to cash assistance, donated agricultural commodities were 

available to schools. These commodities constituted approximately 20 per 

cent of the total food costs for the Type A lunch. 

In 1965, 936 participating schools served 189,628 Type A lunches daily. 

Participation steadily increased so that in 1965 all but three districts in 

the state were participating, and these three were mountain districts with 

very few students. 

Charles W. Lilley assumed position of Director of the Division of School 

Lunch in June of 1950 and served in that capacity throughout the period 

through 1965. 

Adult Education 

Under the elected Colorado State Superintendents of Public Instruction 

prior to World War II, the Colorado State Department of Education did not 

perceive its role as having any responsibility for a program of education 

for adults in public schools. But not long after World War II ended, 

Marguerite Juchem, then Consultant in Secondary Education, was designated 

to assume the function of relating the work of the department to adult education 
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However, Mrs. Juchem's duties tended to be limited to writing 

reports relating to the activities of the Council of Adult Education and 

to those of the Adult Education Council of Denver. 

In the early 1950's, the staff of the State Board for Vocational 

Education performed an adult education function in the homemaking area, but 

there was little relationship with the State Department of Education in dis-

charging this function. There was also little or no relationship with the 

state department in the largest adult education program then existing in 

Colorado that was administered by the Cooperative Extension Service at 

Colorado State College of Agriculture and Mechanical Arts at Ft. Collins. 

The only graduate training program for preparing professional adult educa-

tors was at the University of Denver, except for one or two courses provided 

by the University of Colorado and except for the separate areas of voca-

tional education at the Colorado State College of Agriculture and Mechani-

cal Arts. 

As was common in most parts of the United States, adult education pro-

grams had begun in a few of the public school districts of Colorado. Most 

notable of these was that organized and operated since the early 1900's at 

the Emily Griffith Opportunity School, the public school adult education 

unit for the Denver public schools. 

When Dr. H . Grant Vest became commissioner of Education, he evidenced 

concern for adult education by securing approval from the Colorado State 

Board of Education to study the programs in Colorado and the opinions of 

educational and civic leaders as to the direction of development of the 

adult education programs sponsored by public schools of the state. In 

this connection, he contacted the University of Denver and had the State 

Board of Education appoint a state committee to study the problem. The 

state board, upon the recommendation of this Adult Education Committee, 

acquired the services of two University of Denver doctoral students, 

under the direction of Dr. Roy B . Minnis, Professor of Adult Education. 
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These two students and Dr. Minnis, after surveying the field, provided data 

to the state committee. This committee recommended to the state board and 

the Commissioner of Education that a Division of Adult Education be estab-

lished and appropriate professional leadership be secured. In 1955 Dr. 

Minnis was hired by the State Board of Education as Director of Adult Edu-

cation. The Colorado State Department of Education was the first recipient 

of a grant in adult education, coming from the Ford Foundation through the 

National Association for Public School Adult Education. 

A further grant provided monies to local institutions for innovative 

projects in the area of adult education. Among these innovative projects 

in Colorado was a community development project in Cortez; a great decisions 

discussion project in international understanding at Mesa Junior College 

in Grand Junction; a community problems and social issues discussion pro-

gram at Limon; a survey of adult education needs in Lamar; community in-

volvements for adult education programs in the newly organized Cherry Creek 

district; and a two-county adult education service project at Otero Junior 

College at La Junta. 

In the mid-fifties, the Colorado Department of Education became the 

collector of statistical data on the kinds of programs and the numbers of 

adult citizens engaged in continuing education provided by the public schools. 

The number of school districts providing such services increased substantially 

and the number of persons serviced tripled or quadrupled. 

During the same period; the Adult Education Committee of the Colorado 

Education Association was organized and became very active. Out of this 

activity developed the statewide organization known as the Colorado Asso-

ciation for Public School Adult Education, an affiliate of the National 

Association for Public School Adult Education. 



In 1958 Dr. Minnis accepted a position in adult education with the 

U.S. Office of Education. During the period from 1958 to 1962, the 

supervisor of the junior college section acted as consultant in adult education 

In 1962, Calvin Orr was appointed Section Head for Adult Education in the 

newly organized Division of Education Beyond High School. Mr. Orr was 

instrumental in obtaining funds through the U.S. Office of Education for 

a cooperative research project involving the states of Texas, Colorado, 

Arizona, and New Mexico. The purpose of this research project was to 

the educational needs of the adult agricultural migrant and to make 

recommendations concerning the educational needs of the adult migrant worker. 

In 1964, as a part of the Economic Opportunity Act, Title II B 

monies to state departments of education for the purpose of conducting 

basic education. In March of 1965 the State Department of Education 

the Colorado State Plan for Adult Basic Education and the programs of Adult 

Basic Education were initiated in the state of Colorado. 

State Library 

The Colorado State Library has from the beginning of Colorado history 

as a territory been considered a part of the State Department of Education 

In 1861 the Territorial Legislature named the Territorial Superintendent 

70 

Common Schools as ex-officio State Librarian. The chief state school 

in Colorado has continued to act in that capacity down to the time of this 

writing, except for a period between 1865 and 1877. Actually, although 

state superintendent was designated as State Librarian, a State Library 71 

only established when Colorado became a state in 1877. 

It was some time before the State Library assumed the traditional 

functions of such an institution, as the following indicates: 

In the beginning the State Library did not offer traditional 

public library services. Its small staff was engaged in the 
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collection and processing of local, state, and federal documents, 

and in the distribution of Colorado publications to public agen-

cies ... outside the state and to offices of government, both 

72 

local and state, within Colorado. 

A State Board of Library Commissioners was created by the General As-

sembly in 1899, with the purpose of strengthening and stimulating library 

services throughout the state. The commissioners were appointed by the 

governor for five-year terms. Among the duties of this commission were 

those of providing counseling services to "all free libraries", of helping 

in the establishment of new libraries, of providing assistance in library 

management and control, and of making and publishing a biennial report to 

the governor. All libraries supported by public funds were required to 
73 

report to the commission. 

The General Assembly provided through law in 1903 for the Colorado 

Traveling Library Commission. This action was brought about through the 

influence of the State Federation of Womens Clubs. It enabled the State 

Library to make quantity book loans for the first time. The State Board 

of Library Commissioners was merged with the Colorado Traveling Library 

Commission by the General Assembly in 1929. The new agency was named the 

Colorado Library Commission. However, in 1933, when a new administrative 

code went into effect, the functions of this commission were transferred 

to the Colorado State Library. Under this code, the state library program 

was extended to include general and extension library services. 

A completely new law was enacted in 1947, repealing all previous li-

brary legislation and providing for new and modern library services. Amendments 

ments to the law, subsequent to that time related to financing of county 

libraries and dealing with advisory and financial assistance from the State 

Library to local programs. An amendment passed in 1961 specified, "Book-
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mobile services as a means of distributing materials to borrowers." 

to that time, the General Assembly appropriated $100,000 for 

library grants to be distributed to qualifying local units in the 

The services of the State Library increased quite substantially 

the decade, 1955-1965, and while not considered adequate in all areas 

to make a most marked contribution to the library services of the 

These services consisted of such things as loans of materials to public 

libraries and public schools, contract agreements with other libraries 

services in specific areas, reference and advisory assistance to stab 

institutions, and services to state officials and departments. The library 

staff considered services of consultation and advice to schools and 

agencies as an important one: 

"Consultation and advice to schools, public and state-sup 

libraries, and to individuals or groups of persons desiring 

establish libraries, represents the most important service 

able from the State Library." 7 5 

The use of mobile units in service and demonstration has 

an important contribution to library services of the state by the 

Library. This service began with one improvised unit brought into 

after World War II, but later expanded to where four units were use 

out the state. This use of mobile units resulted in the establishment 

regional and multi-county units and in their use of mobile units of 

own. 

In later years the services of the State Library were greatly 

by the federal library Services Act of 1956. Since the purpose of 

was to promote public library service in rural areas, much at 

was given to the use of additional personnel and facilities in 

taking library services out to libraries in rural areas over the st 



program was initialed in Colorado in April, 1957. Because of involvement 

in the federal program, services to schools and libraries in communities 

with populations in excess of 10,000 had to be curtailed to some extent. 

The service under the federal program took such forms as that of on-the-job 

training, conferences and institutes, and intensive work with local and 

state officials. On the whole the program met with substantial success, 

although the gains were difficult to assess statistically. 

Leadership for the State Library was provided for many years by Gordon 

L . Bennett. Mr. Bennett came to the state department staff as Assistant 

State Librarian in June, 1943, and served in that capacity throughout the 

period of this report (through 1965). 

Publications and Public Information 

The Colorado State Department of Education, throughout its history, 

undertook to send out some types of information through letters and 

announcements, and through releases to news media. Prior to the reorganization 

movement in the early 1950's, publications largely took the form of mime-

ographed aids and reports. No one was assigned specifically to oversee 

the editing and production of these materials. In the early days of the 

department's history, for many years, these publications chores were under-

taken personally by the Superintendent of Public Instruction, usually with 

some limited clerical assistance. Later on, they came to be performed by 

personnel in the various areas of service in the department. 

In 1952, the first newsletter from the department was published 

in mimeographed form, called ADES. 7 6 This newsletter was planned and 

organized by Mrs. Helen Downing, at that time Administrative Assistant to 

the State Commissioner of Education. The following year, this newsletter 

was printed by a commercial firm. This newsletter, following initial steps 
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in reorganizing the department in 1951, was one means of giving expression 

to the recognition of the need to concentrate more heavily on news 

dissemination and publication needs of the state's school districts. 

A part-time person, Marcus Eimas, was hired by the department in May 

1955, to assist with publications responsibilities, and, in July, his 

was made a full-time position. This was the first publications person 

employed by the department. In March, 1956, Ray E . Peterson, a newspaper 

reporter from Ohio, was employed to fill this position, with the title, 

"Supervisor of Publications." Funds appropriated by the General Assembly 

in 1955 to support reorganization, had made this position possible. 

As indicated in the following quotations from the biennial report 

for that period, responsibilities of this supervisor included public relations 

as well as publications. 

Public relations and news releases are the responsibility 
of the Commissioner, but he is being assisted at his discretion 
by the supervisor of publications and others, so that 
educational information is more timely and complete in 
reaching the several news media in the state.. .Departmental 
publications have mounted in stature and significance, and 
the supervisor of publications has developed into a full-
time job for the preparation and assembling of copy, 
editing, proofreading, and layouts necessary to put materials 
into printed form. 7 7 

A printed Colorado School News had succeeded ADES by this time. 

In 1961, E. Dean Coon was employed by the department to succeed Mr. 

Peterson. At the same time, the operation was elevated to division status,— 

the Division of Publications and Public Information. In 1965, the Elementary 

and Secondary Education Act provided funds for the expansion of the 

division, 

when another professional staff member, K . Douglas Bassett, 

was employed to help develop an expanded program. As the Division of Publications and Public Information developed, 
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the principal purposes envisioned for it were those of facilitating 

communication between the department and the public schools and of informing 

the general public of the status and needs of the public schools through a 

variety of media. These functions were discharged through publications 

of instructional guides, statistical reports and periodicals, all designed 

to improve the educational program in the schools. The division operated 

as a service unit to the State Commissioner of Education and to the State 

Board of Education, and as a leadership, service and instructional unit 

to the department staff and to teachers and administrators in the public 

schools. The division director worked directly with the commissioner 

for certain public information functions. 

Job responsibilities of the staff were those of assisting and 

instructing department staff members, administrators and teachers in the 

planning and writing of materials, and in editing materials published by 

the department. They included also, handling production of printing jobs, 

editing a bi-weekly newspaper, and writing news and feature articles. The 

staff assumed some responsibility for assistance to school people in 

evaluating and improving publications and public information. The staff 

also undertook to work with teachers in journalism, and in informing them 

of trends, current practices, innovations, curriculum materials, and the 

like, in the field of journalism.78 

Research and Development 

The first use of the word, research, by the Colorado State Department 

of Education in the title of a department staff member was in 1945, when 

there existed a director of finance and research. In 1954, in connection 

with the reorganization of the department, there was listed a Division of 

School Finance, but nowhere in this shift did research appear as a title. 
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The Division of Research was officially established in 1956, with its 

own director, William G . McDonough, although the work of the division was 

almost entirely statistical in nature. In 1959, a reorganization of 

units within the department resulted in the establishment of a Division of 

Research and Statistics, with Theodore E. Albers as director. 

Beginning about 1955, a concern for the need for improved educational 

research began to find general expression among educational leaders in 

Colorado. As representatives of institutions of higher education, school 

administrators, school boards, teachers and the State Department of 

Education considered this matter, there developed agreement that some kind 

of cooperative research council should be organized. In September, 1959, 

a committee, representing institutions of higher education, school 

administrators and school boards, met with the State Board of Education to 

propose that an educational research council be established in Colorado, 

and that the State Department of Education take the lead in establishing 

the council and serve as its official home. The committee further 

recommended that the activities of the department's Division of Research 

and Statistics be expanded to assist in furthering state-wide educational 

research effort. The Board agreed to give the matter full consideration. 

By April, 1960, a proposal had been drafted calling for the establish-

ment of a Colorado Council on Educational Research to be "an official 

organization, the members of which will be appointed by the State Board 

of Education to serve as an advisory committee to the State Department of 

Education on matters relating to educational research." It was recommended 

that appointments to the council be made from a list of persons nominated by 

agencies, institutions, and professional organizations interested in 



educational research, including all the institutions of higher learning, 

all legitimate professional groups, certain school districts, and appropriate 

state agencies. At the April, 1960, meeting of the State Board of Education, 

the board agreed to appoint members to the council upon the receipt of 

nominations from groups planning to participate. 

In 1964, the functions of research and statistics were separated and 

the Research and Development Division was set up with Louis R . Crum as 

director. Assigned to the division were two Cooperative Research Projects 

and the Western States Small School Project. In 1964, the Colorado Council 

on Educational Research was disbanded and a Research and Development 

Advisory Committee was established. 

With the passage of the Elementary and Secondary Education Act, in 

1965, responsibility for the administration of Titles III and IV of that 

act were placed with the division. 

Responsibilities that came to be recognized for the Division of Research 

and Development included those of stimulating state research activity at 

all levels and in all areas of education, helping to determine areas in 

which educational research was needed, and encouraging local districts and 

teachers to undertake research and experimental activities. The division 

staff also sought to encourage statewide research coordination and cooper-

ation among, educational agencies. They considered their functions to include 

writing up research proposals and assisting others in doing so, seeking 

source funds for educational research, presenting research proposals to the 

U . S . Office of Education and to foundations, and the analysis and 

evaluation of educational research together with the dissemination of 

research findings. 

-65-



Legal Functions 

From the beginning, State Superintendents of Public Instruction in 

Colorado were expected to answer, or find the answers, to legal questions 

concerning the public schools and educational matters. Since the State 

Attorney General was a member of the ex-officio State Board of Education 

that served the State Department of Education throughout all its early 

history, involved legal questions received the attention of his office, 

as they continued to do upon request, throughout the history of the department. 

Insofar, however, as a specifically designated person, or persons, to 

answer legal questions was concerned, the state superintendent served 

personally in that capacity all through the early history of the department. 

The beginnings of the legal division were in 1932 when Lucy C . 

Auld came to the department as Deputy Superintendent of Instruction. Mrs. 

Auld later became Administrative Assistant to the State Commissioner of 

Education, performing functions similar to those later performed by the 

staff of the legal division. In fact, Mrs. Auld became Director of School 

Legal Services in September, 1958. 

In January, 1960, John W . Lentz became Director of the Division of 

Legal Services. He served until 1964, when John A . Holden became the 

division director. Mr. Holden served until December, 1965. 

The function of the legal division was to provide legal information 

and assistance regarding school laws on a non-partisan basis to any person 

or entity requiring this information. This involved providing information 

as it existed in the statutes, in case law, and in administrative rulings, 

and providing advice regarding the proper interpretation and application 

of the law. 

By way of procedure, the division provided the information and advice 

directly, either by letter or telephone, indirectly through department 

personnel, school district and county officers, and through publication 

of general information. In addition, the division personnel assisted 



other department personnel as necessary to serve school districts. 

Additional duties of the Division of Legal Services involved the 

annual compilation of educational legislation for insertion into the 

Colorado School Laws, assistance with legislation in which the department 

was interested, and consultation with the Attorney General's Office 

regarding legal questions involving education. The division operated under 

the broad power of the State Board of Education to provide consultative 

services 80 under the delegated power of the State Commissioner of Education 

to provide interpretation of the school laws,81 and under the duty of the 

commissioner to annually compile educational l e g i s l a t i o n . 8 3 

State-Federal Relations 

The increasing interest and concern of the federal government in 

education had marked effects upon the Colorado State Department of Education. 

While the department recognized the great need for state-wide leadership 

in curriculum development and in instructional improvement, funds were not 

available, prior to federal support, through state sources to provide these 

needed services, to any great extent. In addition, the overwhelming need 

for district reorganization, during the years from 1945 to 1965, over-

shadowed these curricular and instructional needs. The National Defense 

Education Act of 1958 provided funds to the department to employ greatly 

needed staff specialists in critical subject matter areas, in guidance and 

counseling, and in statistical services. With increasing momentum, the 

department became a leader in curriculum reform and was able to provide 

services to local school districts for needed improvement in the 

instructional areas. 

The Library Services and Construction Act, during these years, allowed 

the State Library, as a part of the State Department of Education, to 
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increase its services to public libraries and to local school districts for 

the development of comprehensive library programs. 

The unique history of the state, with particular reference to its 

intense commitment to independence and individualism, caused many people 

in the state to question the increasing participation of the federal 

government in education. The need for a clarification and understanding 

of the proper roles of local, state, and federal agencies in education 

was pointed out in the following terms by State Commissioner of Education, 

Byron W . Hansford. 

We need a true partnership of local, state, and national 
interests to bring about the dramatic improvements that 
are urgently needed in American education; but this 
partnership must be based on mutual respect and good will. 
The partnership must not be dominated by one level.84 
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TABLE 1 

DEPARTMENTAL PERSONNEL, 1900-1940 (1) 

1900 1910 

State Superintendent 

Deputy Superintendent (2) 

1920 

1 

1 

1930 

1 

1 

1940 

1 

1 

Assistant State Librarian ( 3 ) 1 1 1 1 

State Supervisor of Rural Schools 1 

Director of Elementary Education (4) 1 

State Teacher of Adult Blind 1 

Supervisor of Certification 1 1 

Assistant to Supervisor of Certification 1 

Special Examiner and Grader 1 

Director Correspondence and Records 

Bookkeeper and Traveling Auditor • 1 

Educational Statistician (5) 1 1 1 

Clerical 1 3 3 6 8 

4 6 9 13 15 

(1) Table developed from Biennial Reports of 
Public Instruction. 

the State Superintendents of 

(2) Designated as "Assistant Superintendent" in 1900. 

(3) Superintendent of Public Instruction served as State Librarian, ex officio. 

(4) Full title, "Director of Elementary Education and Curricula". 

(5) Designated simply as "Statistician" in 1940. 

1 1 

1 1 



TABLE IV 

TABLE SHOWING NUMBER OF PUBLIC ELEMENTARY AND SECONDARY 
SCHOOL DISTRICTS AND END OF YEAR ENROLLMENTS 

IN PUBLIC ELEMENTARY AND SECONDARY SCHOOL DISTRICTS 

Source: Division of Organization and Management, Colorado 
State Department of Education 

School Year Ending Number, of End-of-Year 
on June 30 in the School Districts Enrollment 

Year 

1900 1,485 117,555 

1910 1,726 168,798 

1920 1,306 220,232 

1930 2,041 240,175 

1935 2,105 238,726 

1940 2,037 212,283 

1945 1,884 190,518 

1950 1,759 220,840 

1955 1,064 234,756 

1960 415 364,583 

1961 340 386,265 

1962 312 407,547 

1963 228 429,833 

1964 204 451,918 

1965 184 465,621 

1974 
181 

C 



TABLE V 

SPECIAL EDUCATION 
APPROPRIATIONS AND CLAIMS, 1956 to 1965* 

Year Appropriations Claim Amounts 

1956-57 $ 400,000 $ 512,570** 

1957-58 400,000 568,357 

1958-59 424,000 654,323 

1959-60 475,000 771,978 

1960-61 650,000 841,579 

1961-62 800,000 1,431,601 

1962-63 1,200,000 1,927,147 

1963-64 1,200,000 2,230,601 

1964-65 1,300,000 2,473,025 

1965-66 1,884,000 2,699,804 

*Information supplied by the Division of Special Education, 
Colorado State Department of Education. 

**Amounts rounded off to the nearest dollar. 


