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PREFACE

A few quotes seem appropriate to set the stage for this brief history. According to “Brainy quote.com”: 

Winston Churchill said:
Q “History will be kind to me for I intend to write it.”

Ghandi said:
Q “A small body of determined spirits fired by an unquenchable faith in their mission can alter the course of history.”

And Lyndon Johnson said:
Q “Being president is like being a jackass in a hailstorm. There’s nothing to do but to stand there and take it.”

Ghandi captured the spirit of state policy leadership in higher education. Perhaps Johnson captured the day-to-day realities 
of the job.

Before going further, let me acknowledge that my version of SHEEO’s history is both shaped and limited by what I’ve 
experienced and read. Other people, too many to name without risking serious omissions, know the general history as 
well and parts of it far better than I. I hope some of them will be inspired to add to and refine my account. 

One more preparatory comment. It is easy and interesting to focus on the contributions of outstanding individuals when 
discussing the history of state policy leadership. And that is largely what I will do. But all the leaders I will mention 
responded to and were shaped by their times. Their individual contributions became significant as part of the shared vision 
and work of a community. The value of reviewing this history is not merely in celebrating our heroes and heroines, but in 
understanding the vision of the community and how it continues to grow and evolve as all of us participate in it.

“History will be kind to me 
for I intend to write it.”
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THE INFLUENCE OF JOHN DALE RUSSELL

John Dale Russell convened the first meeting of the association of state higher 
education executives in 1954 in Santa Fe, New Mexico. It was not a casual act, 
but a strategic move to advance purposes that had motivated him throughout his 
career — the expansion of educational attainment to all people, up to the limits of 

their capabilities. Here I will focus on two periods of his career that are directly relevant 
to the history of SHEEO — his work in the administration of Harry Truman and the years 
immediately afterward when, as Chancellor and Executive Secretary of the State Board of 
Educational Finance for New Mexico, he was the catalyst for creating SHEEO. Other details 
of his career are provided in Appendix A.
 
In January 1948 Russell presented the report of the President’s Commission on Higher 
Education to the constituent organizations of the American Council on Education. The 
published summary of that report says:

The report proposes sweeping changes in higher education. Specific recommendations include the abandonment 
of European concepts of education and the development of a curriculum attuned to the needs of a democracy; 
the doubling of college attendance by 1960; the integration of vocational and liberal education; the extension 
of free public education through the first 2 years of college for all youth who can profit from such education; 
the elimination of racial and religious discrimination; revision of the goals of graduate and professional school 
education to make them effective in training well-rounded persons as well as research specialists and technicians; 
and the expansion of Federal support for higher education through scholarships, fellowships, and general aid.

In conclusion the report urges establishment of community colleges; the expansion of adult education programs; 
and the distribution of Federal aid to education in such a manner that the poorer States can bring their educational 
systems closer to the quality of the wealthier States.

Russell concluded his presentation to ACE with these comments: “The value of the Commission’s report will probably 
best be appraised some years from now. At present, one who is interested in the welfare of higher education cannot fail 
to be enthusiastic about the report and its recommendations. What is needed now is a vigorous implementation of the 
Commission’s recommendations.”
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The implementation of the Commission’s recommendations Russell advocated was far from immediate, but his advocacy 
was vigorous and his thinking about implementation strategies was advanced. In May 1949, Russell published an article 
in State Government: The Magazine of State Affairs, Vol. XXII, No. 5, entitled “The States in Higher Education.” He traced 
five objectives that have inspired state involvement in higher education during the history of the United States:

1. Encouraging the creation of essentially private institutions to enhance community life, the justification for early 
state subsidies for what are now Ivy League institutions;

2. Achieving widespread education in order to sustain democracy, the earliest justification for public education;
3. Supplying well-prepared people for professional roles, initially the clergy, but later teachers, schools of engineering, 

agriculture, business, etc.
4. Protecting consumers from fraud and abuse (a role in which Russell suggested states need to become more 

consistent and effective); and
5. Providing equalization of opportunity for education for young people in accordance with their capabilities.

Concerning this last objective Russell wrote: “It is [the last to emerge and] perhaps not yet fully accepted. It is closely 
related to the needs of the democratic state for a supply of well-educated persons and for a supply of well trained workers 
in all occupations, but it approaches the problem, not from the point of view of the needs of society, but from that of the 
obligations of society to the individuals composing it.“ In this article Russell went on to discuss in some detail how states 
could best achieve these objectives.

Near the end of his service in the federal government on December 11, 1951 Russell gave a talk to the Higher Education 
Division group on “Patterns of Coordinated State Control Over Higher Education.” His one-page outline first argues that 
the need for coordination arises from the tradition of institutional autonomy and the proneness of institutions to “expand 
their programs: 1. Beyond the willingness of the State to support them; 2. Into fields and areas already served by other 
institutions.” 

He then listed six elements of the state program for higher education that require coordination and seven “distinguishable 
plans for providing the needed coordination.” Without enumerating them here, virtually every purpose and approach for 
state coordination and governance that has been proposed or attempted in the United States since 1951 appears on his 
list. He concludes with two overarching observations:

A.  The agency charged with responsibility for coordination should represent the interests of the state as a whole, 
rather than those of the individual institutions.

B.  The arrangement should leave the maximum of autonomy to the individual institutions in managing their day-to- 
day operations. 
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In 1952 Russell left federal service to become Chancellor and Executive Secretary of the State Board of Educational 
Finance for New Mexico. While he clearly attended to the specific responsibilities of this position, his work in New 
Mexico became a platform for national educational leadership. He continued to speak at many national meetings and did 
“surveys” of higher education needs for a number of states. In 1954, as discussed below, he organized the first meeting 
of the association of state higher education executive officers in Santa Fe, which helped expand his national influence. 
Both before and after founding SHEEO, Russell’s papers indicate significant involvement in 14 states, with the most 
extensive work in New York, Florida, Michigan, Georgia, Maryland, Idaho, Virginia, West Virginia, and North Dakota.  
 
In 1956 Russell published an article in Phi Delta Kappan entitled “High School and College for All?” which took an 
expansive view of educational potential and opportunity. A little later, at the invitation of John Folger, Russell took part 
in a written debate published by SREB on the topic “Is Higher Tuition the Answer?” Harvard economist Seymour Harris 
argued in the affirmative, stating that higher tuition was unavoidable as a means of meeting educational demand; Russell 
argued that the public could and should provide enough support to keep the cost of higher education low and affordable to 
students and their families.

In 1958 Russell left New Mexico to become Director of the Office of Institutional Research at New York University. In 
1960 he became a visiting faculty member at Hiroshima University. After returning to the United States, Russell continued 
his professional consulting and speaking activities into the late 1960s.

In 1976, at the age of 81, Russell was invited to attend the 23rd Annual Meeting of SHEEO to receive the association’s 
first “Distinguished Service Award.” 
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THE FIRST YEARS OF THE ASSOCIATION, 1954–58

In his second year in New Mexico, John Dale Russell invited the executive officers of ten states with a “central, State-
wide coordinating board for higher education” to convene in Santa Fe, New Mexico for a two day meeting, June 24-25. 
Representatives from Florida, Georgia, Iowa, Kansas, Mississippi, North Dakota, Oklahoma, and Oregon accepted the 
invitation from New Mexico. William S. Carson, President of the State University of New York, declined the invitation, 

due to a previous plan to be abroad at that time. 

Conferring with his colleagues in advance, Russell constructed a detailed agenda which can be found in Appendix B. 
It began with housekeeping items concerning who should chair the meeting, approving the agenda, and determining 
whether the record of the meeting should be open or closed. With subtlety borne of experience, they determined that 
the meeting should be closed in order to permit full and free discussion, but that no formal announcement of this decision 
should be made. Following the meeting, they would determine whether matters of public interest had been discussed and 
then release a statement to the press accordingly. 

The agenda topics, fully presented in Appendix B, included the coordination of instructional programs, capital outlays, 
tuition and fees, admissions requirements, and other administrative/operational policies, administrative relationships, 
and budgetary procedures. The agenda also included brief discussions of state scholarship programs and educational 
television. The discussion of these issues was launched with observations on projections for rapid enrollment growth and 
the challenges of state planning and coordination in the context of such growth. Dr. Russell and his assistant, James Doi, 
both attended the meeting and prepared a 75-page document “Unofficial Proceedings,” complete with an index of topics 
discussed. 

The group decided to continue meeting annually in different locations. Complete proceedings are available for the 1955 
meeting in Eugene, Oregon and the 1956 meeting in Wakulla Springs, Florida. By 1956 three additional states had been 
invited to the meeting, and representatives from two of them, North Carolina and Texas, attended. The proceedings 
from these meetings indicate that the members continued discussing the topics on the first year’s program. They also 
shared additional information on the organizational and political history of each state’s board and discussed some of the 
operational challenges each faced. Dr. E.V. Hollis, from the U.S. Office of Education, and Professor Lyman A. Glenny from 
California participated in the 1956 annual meeting. 

A brief history of the association published in 1978, SHEEO: The First 25 Years, 1954-1978, established the leadership 
of John Dale Russell during this period and also acknowledged the contributions of E.V. Hollis, Lyman Glenny, and S. V. 
Martorana, who was appointed by Hollis in the U.S. Office of Education to support state and regional organizations.
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THE EXPANSION OF THE PROFESSION, 1959–1968

From 1959 to 1968 much of the growth of higher education envisioned by the Truman Commission occurred in 
the United States. According to SHEEO: The First 25 Years, 20 states established new statewide coordinating or 
governing boards during this period, and several existing statewide governing boards, recognizing the need for 
planning, established statewide staff to meet these needs. The federal Higher Education Facilities Act of 1963 aided 

and abetted this growth by requiring that a state agency be designated in order to establish eligibility for funding. A 1969 
compilation showed 26 state coordinating boards, 19 governing/coordinating boards, and only five states with neither. 

As the association grew in numbers, the members began to consider activities in addition to the annual meeting, and its 
organizational structure became less informal. In 1965 the members began working on a constitution and bylaws, which 
were adopted at the 1967 annual meeting. In 1968 for the first time annual dues were assessed, ranging from $100 to 
$300 per state, depending on the size of the state’s appropriations for higher education. 

The question of staffing was debated, and a number of options were considered. The Education Commission of the States 
had recently been established in Denver, Colorado, and the association instructed its officers to explore a relationship with 
ECS including the potential for joint staffing. North Carolina Governor Terry Sanford was the co-founder of ECS with James 
Conant, and it is likely that the influence of North Carolina in SHEEO played a role in this decision.
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MATURING AS AN ASSOCIATION, 1969–1984

The history written for the 25th annual meeting in 1978 called the period 1969-1978 “Coming of Age.” The name 
was formally changed to “State Higher Education Executive Officers” in 1969. That same year Richard Millard, 
former chancellor of the Massachusetts Board of Higher Education, became director of postsecondary education 
at ECS. He, along with Nancy Berve, associate director for postsecondary education at ECS, took an active role in 

what was initially called “informal cooperation” between SHEEO and ECS. 

The 1970 ECS publication Higher Education in the States, written by Berve, was a tangible outgrowth of that cooperation. 
Over the next few years Millard recruited former SHEEOs John Folger and Lou Rabineau to ECS to help in this work, and 
hired Aims McGuinness as a key staff resource. Nancy Berve was elected secretary of SHEEO in 1972. From 1976 to 
1980 former Connecticut SHEEO Warren Hill became executive director of ECS and actively supported the SHEEO/ECS 
collaboration. 

SHEEO played an active role in federal policy developments during this period. In 1972 the association began having a 
spring meeting in Washington to facilitate contacts with federal leaders. The State Student Incentive Grants (SSIG) (later 
the LEAP grants) and the federal laws promoting state 1202 Commissions were directly influenced by SHEEO input. In 
1975 SHEEO developed an extensive “Statement on Policy Regarding Federal Postsecondary Legislation Relating to the 
States,” and provided assistance and encouragement to members for contacting their Representatives and Senators. 
Numerous members of the association testified to Congressional Committees on behalf of SHEEO. ECS staff, especially 
Dick Millard, played a key role in providing information to SHEEO members and in preparing these statements. 

By 1975 all 50 states and 5 Canadian provinces were dues-paying members of the association. During the early 1970s 
SHEEO and ECS received funding for a five-year In-service Education Program, which involved SHEEO members as 

SHEEO played an active role in federal 
policy developments during this period.
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well as faculty from university research centers in Michigan, Florida, and California. In 1976 SHEEO developed and 
implemented the SHEEO/NCES Communications Network under a contract with the National Center for Education 
Statistics. This contract resulted in hiring the first staff member directly employed by SHEEO, Jane Ryland, who worked 
out of the offices of NCHEMS and WICHE in Boulder. John Wittstruck succeeded Ryland a few years later.

In 1977 SHEEO and ECS established a formal agreement through which ECS provided an ongoing “secretariat and 
staff services for the executive committee and the membership as a whole” as well as staffing and advice on federal 
government matters. ECS staff leadership is evident in records of Executive Committee meetings and in SHEEO 
statements prepared on national issues, including a 1979 statement on accreditation. 

Perhaps inevitably, however, the members of SHEEO gradually concluded that the association should establish itself as 
an independent entity with its own staff. In 1982 SHEEO incorporated as a non-profit association, and in 1983 it began a 
search for its first chief executive. At the December 13-14, 1983 meeting of the Executive Committee, Gordon Davies, 
then president of the association, introduced its new staff member, Dr. James Mingle, executive secretary (whose title 
was shortly changed to executive director.)
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Expanding the Scope and Capabilities of 
the Association,1984–2000 

SHEEO’s establishment of an independent national presence was driven primarily by an emerging group of new 
state higher education leaders who were interested in an identity independent of ECS. (ECS, under pressure 
from governors to lead a K-12 reform agenda, was turning away from higher education). For SHEEO this was the 
beginning of a transformation of the organization from one based in large part on personal connections to one with 

an issue oriented agenda and much broader scope and influence.

By the late 1980’s, the organization was focused on a state policy agenda which went well beyond the traditional 
federal policy concerns of the organization. It included work on access to education (particularly minority access); quality 
of programs and the measurement of outcomes; and funding policies that would be both equitable and stimulate 
performance. (The performance funding project of the Tennessee Commission led by Wayne Brown was one example 
of such initiatives.) During the 1980s, the organization also expanded its professional development activities through 
seminars and networking not only for executive officers, but for other staff as well — finance and academic officers, 
as well as communications staff and those involved with data networks (through the NCES contract). By the end of the 
decade, SHEEO had also begun seminars for lay board members of coordinating and system boards. Many of these 
programs were done in cooperation with the Association of Governing Boards (AGB), which up until this time had been 
exclusively focused on campus boards.

The agenda of the 1980s was driven by a set of strong and effective state leaders — most notably Dick Wagner, Gordon 
Davies, Ken Ashworth, Pat Callan, and Ted Hollander. In the late 1980s, with Esther Rodriguez in the lead, SHEEO received 
a major grant from the Ford Foundation to focus state attention on minority achievement which involved multiple states. 

One of the most difficult issues of this period was the question of program quality. State boards had traditionally deferred 
to accreditation as the arbiter of quality, but increasingly found that political leaders were dissatisfied with this approach.  
In a number of meetings between SHEEOs and regional accrediting bodies, the organization pushed for a more open 
accreditation process and one focused on concrete measures of productivity (e.g., graduation and job placement rates). At 
the same time, state boards gained regulatory powers to approve new programs and review existing ones, especially on 
factors related to low enrollment and degree productivity. The Productivity, Quality, and Priorities (PQP) initiative in Illinois, 
for example, eliminated over 600 low productivity programs in the state.     
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In the 1990s strong SHEEO presidents like David Longanecker, Cecilia Foxley and Elaine Hairston continued to support an 
issue-oriented agenda. Linkage issues with K-12 became a major focus as did student preparation and quality of teacher 
education. Several grants supported this work and initiatives such as PK-16 councils became popular. The SHEEO staff role 
was to promote best practice and provide members with networking opportunities.

Throughout this period, the NCES Network provided a mechanism for dramatic improvement in the quality of national 
higher education data collections. Under the direction of a succession of network directors (John Wittstruck, Charles 
Lenth, Melodie Christal, and Hans L’Orange) the value and use of state data networks also improved significantly. With 
reauthorization of the Higher Education Act in 1992, SHEEO became active, as it had in the past, on federal policy.  
This included supporting expansion of student aid, particularly need-based grants; but also becoming involved in more 
controversial regulatory proposals. The emergence of a growing proprietary sector and accompanying rise in student loan 
defaults in this sector (along with some highly visible and sudden closings) led to calls for increasing state oversight of the 
sector.  

SHEEO’s position on proposed federal legislation was to assert the primacy of states in authorizing institutions to operate 
within their borders and thus to place any additional oversight at the state, not the federal level. But this position exposed 
deep differences among the members, some of whom had regulatory responsibility for the proprietary sector already; 
and others who had no interest in becoming involved in any way. When the final legislation encompassed not just 
proprietaries, but all institutions, the opposition to the legislation grew. Nevertheless, State Postsecondary Review Entities 
(SPREs) were created in each state, with some SHEEOs involved and others distancing themselves. Under intense 
lobbying by the private college sector, the program was eventually abandoned.

Beginning in the mid-1990s, SHEEO staff took a lead role in the development and promotion of computer based 
instruction for both onsite and online learning. Much of this work was done in cooperation with the California State 
University System, which had created a mechanism for sharing computer-based learning modules (MERLOT). SHEEO 
added a new staff member to work on this issue (Rhonda Epper) and began collaborating with EDUCOM, the primary 
institutionally-based organization concerned with learning technology. SHEEO also began to offer direct assistance to 
members who were in the midst of enhancing their statewide telecommunications networks and nascent online learning 
opportunities. Through Cecilia Foxley (Utah) along with other SHEEOs in the West, SHEEO played an early role in the 
development of Western Governor’s University.
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THE RECENT PAST,  2000–2014 

After 16 years of building a small but strong staff, a wider range of association services (including an impressive 
set of publications), and a more influential association, James Mingle resigned. In June of 2000 Paul Lingenfelter 
began his service as executive director (later president) of SHEEO. Dramatic changes in the economic 
and political environment of SHEEO members soon played an important role in shaping the association’s 

development and services.

Although the nation and higher education had weathered some difficult economic times during SHEEO’s first 46 years, the 
general trend was rapid growth in enrollments and public support from 1954 to 1970, followed by 30 years of generally 
steady growth in both enrollments and public support. The 1990s, when the national economy was particularly healthy, 
were very good for higher education. By 2001 enrollments and public funding per student were at an all-time high. Tuition 
and fees accounted for about 30% of educational costs, and state and local support covered the remainder.

The good times ended by 2002. A recession, compounded by a growing trend for states to be in structural deficit due to 
a combination of demographic and fiscal factors, led to significant constraints in state revenues. Nationally, state and local 
funding for higher education hovered around $70 billion from 2002 through 2004, despite rapid enrollment growth. In the 
economic recovery from 2005 to 2008, state and local support grew to $88.8 billion, but the Great Recession in 2008 and 
2009 ended that recovery. 

The federal economic stimulus program (American Recovery and Reinvestment Act) helped avert draconian cuts in public 
support from 2009 to 2011, but eventually state and local support for higher education dropped to $81 billion in 2012. 
From 2000 to 2013 FTE enrollment in public institutions grew 31 percent from 8.6 million to 11.3 million, higher than the 
growth in any similar period since the 1960s. Nearly every state followed the national trends for enrollment growth and 
funding, but in some states the cuts in public support were particularly severe.

The rate of spending per student in constant dollars remained relatively stable during this period, from a high of $12,437 
in 2001 to a low of $11,248 in 2004, ending at $11,580 in 2013. But the source of funding shifted dramatically. Students 
and their families now pay 47.5% of the cost nationwide, up from 30% in 2001. This shift has significantly eroded 
higher education’s affordability and is a significant driver of higher student indebtedness. It may also be decreasing the 
participation and success of low-income students in postsecondary education.
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While changes in the political environment of education, which had been building over time, were not as dramatic as these 
economic trends, they were consequential. Education became a high profile political issue during this period, occasionally 
yielding bi-partisan action, but often leading to contentious debates concluding with partisan action or stalemate. 

Many states and the nation as a whole began to focus on goals, measurement, and accountability initiatives to increase 
educational attainment. No Child Left Behind, passed in 2001, significantly shaped federal and state behavior and funding 
for elementary and secondary education. Measuring Up, launched by Pat Callan and colleagues at the National Center for 
Public Policy and Higher Education, developed measurements of state performance in higher education that stimulated 
a great deal of discussion when released in 2000 and in subsequent biennial editions through 2008. In 2000 Don Brown 
and his colleagues in Texas focused the state on educational goals through the Closing the Gaps initiative. In 1997 the 
Kentucky legislature passed a law for reforming higher education that led to the development of a focused, goal-based 
strategy by Gordon Davies and his colleagues, which continues to shape higher education policy in that state.

Gubernatorial and legislative activism in education, which focused primarily on K-12 education in the 1980s and 1990s, 
continued into the early years of the new century, with higher education getting more attention. U.S. Secretary of 
Education Margaret Spellings formed a commission on higher education whose 2006 report, A Test of Leadership, was 
generally critical and essentially ignored the states. Later the National Conference of State Legislatures issued a “blue 
ribbon” report entitled Transforming Higher Education: National Imperative, State Responsibility. The National Governors’ 
Association, while continuing to focus most of its attention on K-12, launched a “Complete to Compete” initiative in 2010 
to encourage higher rates of postsecondary degree completion. 

Circumstances within the states varied, as they always have, but almost every state responded to these national 
movements in some way. P-16 councils became popular as a means of improving progression into and through higher 
education, although their impact has been limited. More than a few state policy makers proposed governance changes. 
Florida briefly eliminated the governing board for state universities to create a P-20 governance/coordination system, but 
the universities board was re-established by referendum. Several coordinating boards for higher education were eliminated 
or reconstructed during this period (California, Minnesota, New Jersey, New Mexico, and Washington), and some others 
were substantially weakened. Legislation passed in Colorado in the 1990s and in Ohio in 2007 shifted the power to choose 
the state higher education executive from a citizen board to the governor. Similar changes occurred in Minnesota, New 
Mexico, and New Jersey. 

The activities of the association and its staff during this period reflected the issues and demands of the times. In 2000 
and 2001 SHEEO developed a P-16 initiative, with support from the U. S. Department of Education, which pooled the 
experiences of many states and eventually resulted in the first edition of the publication Student Success: A Systemic 
Solution. SHEEOs from Rhode Island, Ohio, Oklahoma, and Louisiana were particularly active in this work. SHEEO also 
lobbied successfully for an authorization in the New Child Left Behind Act to continue in-service teacher professional 
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grants administered by state higher education agencies, which had formerly been authorized by the Eisenhower 
professional development program.  

In 2001, at the suggestion of the Executive Committee, the staff negotiated the purchase of Kent Halstead’s survey of 
state higher education finance with data from approximately 1975 to 1998. The staff then worked with state chief finance 
officers to refine and improve the survey, which in 2003 became the annual publication State Higher Education Finance (SHEF).

Members of the Executive Committee in 2004 suggested that SHEEO should articulate the principles of effective 
accountability, drawing on the experiences of the states. The National Commission on Accountability in Higher Education 
was organized with broad representation, chaired by former U.S. Secretary of Education Dick Riley and former Governor of 
Oklahoma Frank Keating. Its 2005 report emphasized the importance of common purpose, ambitious goals, a collaborative 
division of labor between government and educators, and self-disciplined accountability for improvement.

During the early part of this period, SHEEO collaborated with WICHE and NCHEMS in a series of workshops and 
publications emphasizing the importance of aligning tuition, financial aid, and appropriations policies to assure affordability 
and adequate funding for quality instruction. Later the three organizations, with the assistance of a $3 million program-
related investment from the Ford Foundation, purchased and renovated an office building in Boulder, Colorado to become 
a permanent home for all three. This building, the State Higher Education Policy Center, has become a useful resource for 
professional development activities.

The SHEEO/NCES Network contract, first awarded in 1976, continued to be an important part of SHEEO’s service to 
its members and to higher education during most of this period. These five-year contracts, which historically supported 
40% or more of SHEEO’s budget and flexibly supported activities of mutual benefit to NCES and SHEEO, were renewed 
in 2001 and in 2006. In 2011, the National Center for Education Statistics decided not to continue broad and flexible 
communications contracts of this kind. To assure continuity for the association, SHEEO members unanimously approved 
a long-term strategy for increasing dues gradually to support approximately 50% of the association’s budget. George 
Pernsteiner chaired the Executive Committee during this transition.

Established in 2000, the Lumina Foundation, with its focus on increasing postsecondary attainment, became an important 
partner for SHEEO. Lumina provided a three-year grant to create the State Policy Resource Center, which provided state 
and institution level policy studies on completion, costs, and staffing to SHEEO members. In 2013 Lumina provided a two- 
year $1.0 million general support grant to SHEEO, while continuing to make grants for individual projects. 

SHEEO’s Federal Relations Committee remained active throughout this period, monitoring federal policy, submitting 
periodic letters to the Congress and the Administration, and informing members of federal initiatives. The association 
prepared and submitted open letters on postsecondary education priorities to the presidential campaigns in 2008 and 
2012, both of which were published in Change magazine.
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SHEEO members had occasionally met with the Council of Chief State School Officers (CCSSO) over the years, but little 
came of these gatherings. A stronger relationship emerged when Gene Wilhoit became executive director of CCSSO and 
responded to SHEEO outreach. The two associations met together in Minneapolis in 2010, and worked as partners with 
Gates Foundation support to shape and promote the adoption of Common Education Data Standards. When CCSSO and 
the National Governors Association collaborated to develop Common Core Standards for College and Career Readiness, 
SHEEO actively supported the initiative and worked for several years in collaboration with the American Association of 
State Colleges and Universities (AASCU) and CCSSO to foster its successful implementation.

SHEEO’s staff capabilities in data systems and its core commitment to increasing educational attainment led to a 
partnership with Complete College America, an initiative involving many SHEEO members and led by Stan Jones, former 
Indiana SHEEO. Another important partnership, with the Association of Public and Land-grant Universities (APLU), led to 
the creation of a Commission on the Regulation of Postsecondary Distance Education, also chaired by former Secretary 
of Education Dick Riley. This Commission helped shape and build broad support for a mechanism to achieve interstate 
reciprocity for the authorization of distance education. It seems on the verge of realizing an unfulfilled dream of SHEEO 
members in the mid-1980s who organized an unsuccessful project called ALTEL to achieve similar purposes. 

Finally, SHEEO’s long-standing commitment to educational quality led to a cluster of related activities to assess and 
improve student learning. SHEEO developed a strong and productive relationship with the Association of American 
Colleges and Universities (AAC&U) in promoting twenty-first century liberal education. A group of states are currently 
working together to assess student learning based not on the limited capabilities of standardized tests, but on student 
work embedded in the curriculum. SHEEO led the U.S. participation in the OECD project, Assessing Higher Education 
Learning Outcomes (AHELO). SHEEO staff served on the American Association of Community Colleges 21st Century 
Commission, the Commission on Standards of the Council for the Accreditation of Educator Preparation, and the Executive 
Committee of the Smarter Balanced Consortium to assess college readiness based on the Common Core Standards.   

In addition to Paul Lingenfelter, the association was served by a small group of staff leaders during this entire period. Gail 
Miller succeeded Cathy Walker as the leader of office and administrative operations from 2000 to 2005. From 2005 to 
the present, Gladys Kerns has directed administrative operations. Hans Peter L’Orange, Vice President for Research and 
Information Resources, led the SHEEO/NCES Network and continues to lead the staff work devoted to research, data 
systems, and finance. Charles S. Lenth returned to SHEEO in 2003 after earlier service to SHEEO from 1988 to 1993, and 
serves as Vice President for Policy Analysis and Academic Affairs. In addition to these leaders, all of the staff who have 
made significant contributions to SHEEO during the period 1984 to 2014 are listed in Appendix F.
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Reflections on the History

SHEEO members face a multitude of complex issues in their daily work. From my perspective, however, the 
fundamental purpose of the association has always been as John Dale Russell surely conceived it — to achieve 
widespread educational attainment. 

SHEEO members have disagreed about means, of course, and they don’t share identical views about the nature and 
potential for widespread educational attainment. But the recurrent theme and the raison d’être of the association has been 
to realize the potential of every individual to learn, up to the limits of each person’s ability and motivation. 

This is not an uncommon goal, but state higher education executives tend to be especially focused on it. Governors and 
legislators are concerned about the full range of public policy issues, public safety, public health, economic vitality, et al. 
College and university leaders are sympathetic to the goal of widespread attainment, but they also have to worry about 
their budgets, student recruitment, faculty and staff morale, athletics, and institutional prestige. 

Despite the widespread agreement that more educational attainment is important, the role of SHEEOs sometimes is not 
understood or fully accepted. Governors and legislators may think the main purpose of SHEEOs is to represent higher 
education, another interest group among many. College and university leaders, faculty, and staff tend to consider state 
coordinating and governing boards THE STATE. To institutions, state higher education leaders may be unavoidable. They 
impose constraints too often, and too rarely make life easier. The job of brokering more educational attainment can be 
challenging.

When SHEEO was founded, the expansive ideas of the Truman Commission were still controversial. In 1949 when John 
Dale Russell made the case in a special edition of the Journal of Educational Sociology, several college presidents argued 
the Truman Commission plan was impractical, unnecessary, and far too costly. One even suggested that public support for 
higher education would lead to Nazi-like attacks on intellectual freedom. But the public demand and demographics would 
not be denied. Driven by the baby boom and Sputnik, the nation soon geared up for a massive increase in the scope and 
size of higher education.

In the first 20 years of the association, a strong consensus emerged on the goal of expanding postsecondary opportunity. 
A workable consensus also emerged on the means toward that end — planning, supervised growth of the public sector, 
attention to the contributions and well-being of the private sector, moderate tuition, and financial aid directly to students in 
order to provide access and choice.
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In many states, not all of course, SHEEO members were in the center, planning and supervising the process. Governors 
and legislators welcomed having somebody to negotiate the competing interests within higher education. Without giving 
up the ultimate authority to decide, they lent their power and credibility to citizen boards and their professional staff.

In the second 20 years of the association, when enrollment growth slowed to a walking pace, the urgency of expanding 
attainment faded and the consensus about planning and supervision gradually weakened. The emergence of the for-profit 
sector and multiple strategies for delivering high-volume graduate and professional education seemed to diminish the 
justification for state regulation and supervision of program offerings. Some governors and legislators lost interest in the 
planning and analytical services provided by state higher education officers.

In the final third of the association’s history, the nation has developed a renewed urgency about educational attainment, 
driven by the realization that widespread educational attainment, at even higher quality, has become an economic 
imperative, for the nation as well as for individuals. The fact that the educational system has not been generating 
widespread attainment at high quality has damaged the credibility of educational leaders. This may not be fair, since 
our educational system has not been designed, nor have educators been adequately prepared to achieve high levels of 
attainment at scale. The traditional role of higher education in the United States has been to focus on those students who 
are most capable, most motivated, and sometimes most able to afford higher education. But better performance has been 
a higher priority than fairness.

Despite the consensus on the national goal, there is no consensus on the means of reaching it. Without consensus, 
states, educators, entrepreneurs, and the federal government have been engaged in what often seems to be frantic 
experimentation. Educational governance and control structures are being dismantled and reformulated. We now have 
version 2.0 of performance budgeting, with hopes for a greater impact on performance. More uniform standards and 
assessments for K-12 education have been proposed and opposed. More rigorous teacher evaluation is becoming a 
mandate along with efforts to improve teacher preparation, but without a consensus on what might be appropriate and 
productive. The search for innovative technologies to reduce costs and increase the effectiveness of instruction has 
become more urgent, while misgivings about their effectiveness persist.

So state higher education leaders face the next 20 years with a goal, but no road map. And there is an argument in the car 
about which direction to take. The challenges of state policy leadership in higher education are different and perhaps more 
difficult than those faced in the past. More than ever before, it is necessary to sustain and nurture the community of public 
policy leaders in higher education. 
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SOURCES

Unofficial Proceedings of the 1954 Conference of Executive Officers of State-wide 
Coordinating Boards for Higher Education 

Unofficial Proceedings of the 1955 Conference of Executive Officers of State-wide 
Coordinating Boards for Higher Education 

Unofficial Proceedings of the 1956 Conference of Executive Officers of State-wide 
Coordinating Boards for Higher Education 

SHEEO: The First 25 Years, 1954-1978

Records of annual meetings and other documents from the SHEEO archives

John Dale Russell papers held in the Harry S. Truman Presidential Library
Selected photocopies and photographs of these papers have been added to the 
SHEEO archives 

Conversations and correspondence with John Folger and Aims McGuinness on the role of 
ECS in the 1970s and with Bill Pickens on SHEEO leaders of the 1980s and 1990s
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APPENDIX A: 
PROFESSIONAL HISTORY OF JOHN DALE RUSSELL

John Dale Russell was born in 1895 in Bloomington, Indiana. He served in the Army in World War I. During the 
period 1917 to 1931 he received a BA, MA, and Ph.D from Indiana University, with some additional graduate study 
at the University of Chicago and the University of Kentucky. While studying for his Ph.D. Russell worked two years 
as director of research and statistics for the Indiana Department of Education and two years for the University of 

Kentucky. After getting his Ph.D. Russell served on the faculty of the University of Chicago School of Education from 1931 
to 1946.

Russell’s speeches and publications (which were reviewed in the archives of the Truman Library in Independence, 
Missouri) make several things clear. First, he had enormous energy. Second, he thought about education broadly — the big 
picture and the details. Over his career he addressed topics ranging from improving college teaching to facilities planning. 
Third, he must have been a pretty good speaker, given the number of invitations he received and accepted. And finally, he 
had a strong point of view and a vision for higher education. 

In 1933 he spoke to the Illinois State Teachers Association on “The Place of the Junior College in the American Education 
Program.” In this talk he said, “We are very proud in America of this democratic, single-track system which provides, in 
theory at least, an opportunity for every child to progress as far in educational attainment as his ability warrants — or even 
farther than his ability warrants, as some critics point out.” He cited studies at Stanford and Michigan that showed that 
junior college transfer students performed better than native freshman, speculating that the better results were due to a 
close connection between the high school curriculum and the first two years of college, with no loss of traction. 

In the same speech he argued that, “The junior college movement is rooted firmly in the social and economic trends of 
the times. It has arisen, not merely because some visionary educators thought it might be a good thing, but because of an 
urgent social demand.” As evidence of demand he cited constant enrollment growth, even during the depression when 
prices stabilized but did not decrease. 

Russell’s commitment to educational opportunity was evident throughout his career. At the University of Chicago in the 
1930s he studied trends in tuition and fees at private and public institutions. His papers include a study by one of his 
students of tuition rates from 1860-61 to 1932-33 in “Middle Western Colleges and Universities,” which was inspired by 
Russell’s own research. This study carefully excluded special purpose fees and adjusted tuition for inflation considering 
both purchasing power and average salaries over time, and it includes a number of painstaking graphs drawn by hand with 
red and blue colored pencils. 
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In 1945 Russell took a leave of absence from the University of Chicago to become dean and academic advisor for the 
Biarritz American University in France. This was a temporary institution created to educate American soldiers for one 
or two terms before they returned home. A year later, in July 1946 Russell became director of the Division of Higher 
Education in the United States Office of Education. In this role, he elaborated his ideas for higher education, supported 
the work of the Truman Commission, and became a spokesperson for the Commission report when it was released in 
December 1947.

In 1947, in a talk titled “How Shall We Support the Expanding Program of Higher Education?” at the conference of the 
National Education Association, Russell carefully reviewed all the sources of revenue for higher education and outlined the 
differences among sectors that must be acknowledged. After projecting the increased demand for enrollment, operating 
funds, and capital outlay, he suggested that the federal government’s significantly expanded post war contributions would 
certainly need to be further increased. These arguments were published in College and University Business, Vol. 3, No. 1, 
July 1947.

Shortly thereafter, the report of the Truman Commission was released and Russell began a period of advocacy and action 
to implement its recommendations. In 1952 Russell left federal service to become chancellor and executive secretary 
of the State Board of Educational Finance for New Mexico. While he clearly attended to the specific responsibilities of 
this position, his work in New Mexico became a platform for national educational leadership. He continued to speak at 
many national meetings and did “surveys” of higher education needs for a number of states. In 1954 he organized the 
first meeting of the association of state higher education executive officers in Santa Fe, which helped expand his national 
influence.
 
In 1956 Russell published an article in Phi Delta Kappan entitled “High School and College for All?” which took an 
expansive view of educational potential and opportunity. A little later, at the invitation of John Folger, Russell took part in a 
written debate published by SREB on the topic “Is Higher Tuition the Answer?” Harvard economist Seymour Harris argued 
in the affirmative, stating that higher tuition was unavoidable as a means of meeting educational demand. Russell argued 
that the public could and should provide enough support to keep the cost of higher education low.

In 1958 Russell left New Mexico to become director of the Office of Institutional Research at New York University. In 1960 
he became a visiting faculty member at Hiroshima University. After returning to the United States, Russell continued his 
professional consulting and speaking activities into the late 1960s.

In 1976, at the age of 81, Russell was invited to attend the 23rd Annual Meeting of SHEEO to receive the association’s 
first “Distinguished Service Award.” 
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