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LETTER OF TRANSMITTAL.

U. S. Department of Labor,
Children’s Bureau,
Washington, November 1925.
Sir: There is transmitted herewith a revised edition of the Chil-
dren’s Bureau report on Foster-Home Care for Dependent Children,
which now consists of 12 articles by representative people who are
at work on the particular aspects of the problem which they discuss.
The plan for the report was worked out by Emma O. Lundberg,
director of the social-service division, and the list of references and
the selections from reports for the appendix were prepared by Laura
Hood, of the division staff. The revised edition includes a new
section on Psychoclinical Guidance in Child Adoption, and a number
of new references, including several on adoption, which are printed
as addenda to the bibliography.
Respectfully submitted.
Grace Abbott, Chief.
Hon. James J. D avis,
Secretary of Labor.
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FOSTER-HOME CARE FOR DEPENDENT CHILDREN.

THE DEVELOPMENT OF CHILD PLACING IN THE
UNITED STATES.

Hastings H. Hart, LL. D.t

Director of the Department of Child Helping, Russell Sage Foundation.

DEFINITION OF CHILD PLACING.

The only legal definition known to the writer of child placing in
families is to be found in Article 16, section 300, of the State chari-
ties law of the State of New York: “ The term 1place out’ * * *
means the placing of a destitute child in a family, other than that
of a relative within the second degree, for the purpose of providing
a home for such child.” 1

Dr. William H. Slingerland offers a working definition, as fol-
lows : “ Child placing in families is placing destitute and neglected
children, temporarily or permanently, in families other than their
own, for the purpose of providing care and homes for them.” 2
He thinks that children placed with relatives of the second degree__
grandparents, brothers, or sisters—should not be reported as uplaced
out,” but as “ placed with kin.” Doctor Slingerland’s definition of
child placing applies to children placed in free family homes with-
out payment of board; children placed in boarding homes, the board
being paid either by relatives or by some association; and#lso chil-
dren placed in homes at wages.

A child may be placed in a home either (1) directly by the action
of one or both parents, or (2) by a physician, a baby-farm matron
or some other individual, or (3) by a placing-out society, or (4)
by the officers of an institution to which he has been legally com-
mitted, or (5) by duly authorized public officials.

EARLY CHILD PLACING.

The use of the family home as a refuge for the dependent and
neglected child is not a new plan. From time immemorial generous-
hearted people have opened their homes to children who were or-
phaned or abandoned by their natural protectors.

1Fiftieth Annual Report of the State Board of Charities of the State of New York
1916, Vol. IIl, p. 216.
<Slingerland, William H.,- Child-Placing in Families, pp. 40 and 41. Russell Saae
Foundation, New York, 1919.
1
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2 FOSTER-HOME CARE FOR DEPENDENT CHILDREN.

The first case mentioned in the Bible is that of Abraham, who
adopted his nephew, Dot. The second case is that of Moses, who
was adopted by Pharach’s daughter.

Dr. W. H. Slingerland, in his book, Child-Placing in Families,
says:

The earliest chronicles of legal child placing are found in the Old Testament
scriptures, and in the Talmud * * * From the time the national life began
with the giving of the law, immediately after the exodus from Egypt, about
1500 B. C., they placed orphan and fatherless children in selected family
homes * * * Psalm LXVIII, 5 6, declares that God is “A Father of the
fatherless,” and that He “ setteth the solitary in families.” * * * In the
Talmud is this suggestive statement: “ The blessed man, *that doeth righteous-
ness at all times,” is the man that brings up an orphan boy or girl until mar-
riage has given him or her another home.” *

Doctor Slingerland says further:

In the early Christian church the same type of service (the method of pro-
viding for dependent children by placing them in foster homes) prevailed for
nearly or quite 200 years and never has been wholly displaced * * * After
all possible free homes had been utilized, the church began boarding children
with worthy widows, paying for the service by collections taken in the various
congregations. This was the real genesis of the boarding-out system, not orig-
inated in the nineteenth century.*

THE APPRENTICE SYSTEM.

In 1562 the English Government legalized an apprentice system,
which amounted to child slavery. The indenture system was im-
ported from England to the United States and prevailed extensively
in the early days of this country.

In 1660 the Massachusetts Colony passed an act authorizing select-
men who “ shall find masters of families negligent of their duty,
whereby* children and servants become rude, stubborn, and unruly
* * * take such children or apprentices from them and place them
with some master who will more strictly look into and force them to
submit unto government.” The idea of master and servant was
prominent for many years.

Children were placed with farmers, mechanics, or housewives, who
utilized them for domestic service and other profitable labor. This
apprentice or indenture system was open to abuses which are apt
to arise whenever the profit to be had from the labor of the child
is uppermost in the mind of the foster parent. The bound boy or
girl was often deprived of education and overworked, and in many
cases was cruelly treated.

The indenture system in its original form has almost entirely dis-
appeared in the United States. Under the old system, the child
was placed under a contract which provided that he should remain
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DEVELOPMENT OF CHILD PLACING IN THE UNITED STATES. 3

in the family so long as the conditions of the contract were observed.
Under the modern apprentice system, the right is usually reserved to
remove the child at the discretion of the placing agency, for the
reason that it may often be manifest that the home is a misfit or
that the child is unhappy or retarded in his development, even when
no violation of the agreement can be shown.

THE FIRST ORGANIZED CHILD PLACING.

The New York Children’s Aid Society.

The pioneer of the organized child-placing movement was Charles
Loring Brace, who in 1853 organized the New York Children’s Aid
Society and began sending dependent children to country homes in
different States. Mr. Brace took issue with those who advocated
a long course of training in institutions for dependent children,
lie maintained that institutional care was unnecessary for healthy,
normal children, except for very brief periods. He took children
from the streets of New York and sent thousands of them to farm
and village homes. At first the children were distributed without
much formality and without much supervision. The writer was a
personal witness to the distribution of a group of these children in
an Ohio farming village about 1862 and a similar distribution in
a farming village of Minnesota about 1882. In each case the dis-
tribution was made by an agent of the society, assisted by a local
committee, and in both cases the distribution was made without ade-
quate investigation and without sufficient subsequent supervision.4

In later years the society learned to select homes with greater
care and to establish closer supervision. In the earlier years of the
society children were placed in the States of New York, New Jer-
sey? Pennsylvania, and Ohio; then in Illinois, lowa, Wisconsin, and
Minnesota. In recent years the wards of the society have gone
largely to Oklahoma and Texas. An interesting sidelight on this
stage of the work is the fact that it was easier to find homes for de-
pendent and neglected children in a new and primitive community
than in a more advanced and wealthy community. This is partly
because people of moderate means are more ready to make sacrifices
and take trouble than are the wealthy and also because the pioneer
community recognized that these children as they grew older would
become an asset in the development of the new country.

Other early child-placing societies.

The organization of the New York Children’s Aid Society in
1853 was followed by that of the Henry Watson Children’s Aid
Society in Baltimore in 1860; the Boston Children’'s Aid Society,

4See article by H. H. Hart on “ Placing out children in the West,” in Proceedings of
the National Conference of Charities and Correction, 1884, pp. 143-150.
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4 FOSTER-HOME CARE FOR DEPENDENT CHILDREN.

1864; the Brooklyn Children’'s Aid Society, 1866; the New York
State Charities Aid Association, 1872; the Children’s Aid Society of
Pennsylvania, 1882; and the Connecticut Children’s Aid Society,
1892.

All these societies in their early days received children with in-
sufficient investigation. Children of unmarried mothers were re-
ceived with little hesitation. Societies placed children in homes
of which they had very limited knowledge. The supervision after
the children were placed was inadequate. At first considerable reli-
ance was placed upon volunteer visitors whose work was irrespon-
sible. The paid employees had little or no previous experience
and no technical training except such as might be given by the secre-
tary of the society. Records were meager and inadequate.

With experience, standards for the work became established. Ex-
perience and training came to be considered essential qualifications
of secretaries and field workers. The importance of thorough case
work and complete records was recognized. Budgets were increased
as the public came to understand and appreciate the work. Schools
for social workers grew up in New York, Boston, Philadelphia, and
other cities. The importance of family ties and the sacredness of
family relations were more clearly perceived and more faithfully
respected. A wholesome dissatisfaction developed toward careless
and imperfect work, with aspiration toward higher and higher
standards.

In Massachusetts a remarkable group of child-placing societies
came into existence: The Children’s Friend Society, the Children’s
Mission to the Children of the Destitute (now known as the Chil-
dren’s Mission), the New England Home for Little Wanderers
(which became a placing-out society), the Boston Society for the
Care of Girls, the Church Home Society, and the Child-Placing De-
partment of the St. Vincent de Paul Society. Under the leadership
of Secretary Charles W. Birtwell, of the Boston Children’s Aid So-
ciety, these independent societies gradually came into closer affiliation
until they have now established efficient cooperation.

In 1867 the Commonwealth of Massachusetts, under the inspiration
of Dr. Samuel J. Howe and Frank W. Sanborn, began systematic
placement of State minor wards. Subsequently the city of Boston
and other municipalities in Massachusetts organized placing-out
departments. Here the Boston Children’s Aid Society exercised a
potent influence.

The placing-out work of the New York Children’s Aid Society
was limited mainly to older children, but the society developed large
activities in schools for neglected children and homes and sanatoria
for handicapped children, confining its activities mainly to children
of the borough of Manhattan in the city of New York. The Brook-
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DEVELOPMENT OF CHILD PLACING IN THE UNITED STATES. 5

lyn Children’s Aid Society undertook similar work for the borough
of Brooklyn.
THE CHILDREN’S HOME SOCIETY.

In 1883 there was organized by Rev. M. V. B. Van Arsdale, in
the city of Chicago, the American Educational Aid Association, to
assist deserving children in obtaining an education. In the follow-
ing year the name was changed to the (National) Children’s Home
Society and the organization became a child-placing agency. The
society began operations in the State of Illinois, but soon spread into
other States, increasing rapidly until there are now 36 accredited
State children’s home societies—one for each State of the Union ex-
cept Alabama, Arkansas, Connecticut, Indiana, Louisiana, Maryland,
Massachusetts, Nevada, New Hampshire, New York, Rhode Island,
and Vermont. (All these States except Arkansas, Louisiana, Rhode
Island, Indiana, and Nevada have children’s aid societies in their
principal cities which do a general child-placing work.)

The children’s home society movement began in the Middle West.
It differed essentially from the children’s aid society movement be-
cause it extended its work into rural communities from the start,
whereas the children’s aid societies were urban societies at the begin-
ning and several of them still continue to be exclusively city organi-
zations. The founder of the children’s home society, Rev. M. V. B.
Van Arsdale, began without any financial support. Sometimes he
did not collect enough money to pay his expenses; he used to carry
small articles for sale in order to meet such emergencies. The early
State superintendents and their field workers had to collect money for
the support of the work as they went about looking after neglected
children. Their salaries were contingent, uncertain, and pitifully
small. Many of them were clergymen who were accustomed to such
uncertain incomes.

As the movement extended, some strong organizations grew up,
while others grew very slowly and failed to develop strength or to
accept modern, progressive methods. They have suffered from the
fact that no one of them has any pension system and they have
been reluctant to discard workers who have become worn out in the
service.

For many years, the prosperity and success of a State children’s
home society was apt to be measured by the number of children re-
ceived and placed in homes; but in recent years less stress has been
put upon numbers and more upon the quality of the work done and
upon constructive work to preserve the child’s own home. Most of
the societies are receiving a much smaller number of children than
they were a few years ago.
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6 FOSTER-HOME CARE FOR DEPENDENT CHILDREN.

Thus far the children’s home societies have made very little
use of the boarding-out system. Their children have been placed
almost entirely in free homes, usually with the expectation that the
child will remain as a member of the home. A large proportion of
their children (in some States as many as one-half) are legally
adopted by the foster parents. Another large proportion become
permanent members of the foster home but without legal adoption.

In the early days of the children’'s home society there was very
little case study with reference to the acceptance of children, es-
pecially with reference to the children of unmarried mothers. It
was usually taken as a matter of course that the unmarried mother
must, give up her child and that it was proper for the society to accept
it. A superintendent of one of the most active children's home
societies once said to the writer: “ | believe that the fact that parents
are willing to give up a child establishes a prima facie case that the
child should be accepted by the society.”

All of these societies in their early beginnings were in straits for
financial support and were under temptation to accept childien if
some financial aid was available. Most of them were accustomed to
receive children from public authorities. In some cases a State
appropriation was made for the support of the society. In Ken->
tucky an annual appropriation of $40,000 was made. In Kansas a
small State appropriation was allowed. In Pennsylvania an annual
State appropriation is made to the Pennsylvania Children’s Aid
Society and the Western Pennsylvania Children’'s Aid Society to
cover the expense of supervising children placed in family homes.

In some States appropriations are made from county treasuries
to child-placing societies, sometimes as lump-sum allowance for
each child received and sometimes as periodical appropriations to
cover the actual expense of caring for the child.

On the whole, there is a steady improvement in the standards and
methods of the State children’s home societies, though even to this
day there is a great diversity in their efficiency. Their national or-
ganization, now known as the Children’'s Home and Welfare Associa-
tion, meets annually in connection with the National Conference of
SocialWork.

CATHOLIC CHILD-PLACING AGENCIES.

In 1898, the St. Vincent de Paul Society of New York established
a placing-out agency known as the Catholic Home Bureau for De-
pendent Children, which was organized and developed by William J.
Doherty, its executive secretary. This organization became a stand-
ard child-placing agency for 18 Catholic institutions for children in
the State of New York.
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DEVELOPMENT OF CHILD PLACING IN THE UNITED STATES. 7

The Catholic Children’s Aid Society was organized in New Jersey
in 1903, by the late Rev. Father Francis Foy, and has become an ac-
tive and efficient child-placing agency. The Catholic Humane
Bureau of San Francisco was founded in 1907 by the union of the
Humane Bureau of St. Vincent de Paul and the Catholic Settlement
Society. Well-organized Catholic child-placing organizations now
exist in a number of the larger cities, many of them under the
auspices of the St. Vincent de Paul Society and others as departments
of diocesan Catholic charities bureaus.

In the city of Cleveland the diocesan bureau has united with the
Protestant and other child-welfare organizations in establishing a
central bureau for the investigation of applications in behalf of
neglected children and for the assignment of children to agencies
which are of their own religious faith. The different religious bodies
have thus far cooperated with this agency to a very remarkable
degree.

THE LUTHERAN KINDERFREUND.

In 1902 the German Lutheran Church organized the Lutheran
Kinderfreund in Wisconsin and began placing children in family
homes. The work proved popular and speedily developed 14 different
societies in as many States. A similar undertaking was started by
some of the Scandinavian Lutheran organizations, but has not, ap-
parently, justified the hopes of its founders. It does not appear to
have shared in the progressive improvement of the older placing-out
societies. It is to be hoped that it will be revised and expanded.

DISCUSSIONS OF PLACING OUT IN THE NATIONAL CONFERENCE
OF CHARITIES AND CORRECTION.

For 25 years an earnest discussion was waged in the National
Conference of Charities and Correction between the advocates of in-
stitutional care for dependent children and the advocates of the plac-
ing-out system. Gradually the tide turned in favor of the placing-out
plan. In the conference of 1898 indications of agreement appealed.
At the conference of 1899 Hon. Thomas M. Mulry, president of the
St. Vincent de Paul Society of New York, presented a remarkable
report from the committee on the care of neglected and destitute
children, which proved to be the final word of this long-continued
discussion and which laid down a platform that has been accepted
with practical unanimity by Protestants, Jews, and Roman Catholics,
trustees of children’s institutions, and managers of children’s socie-
ties. This great report became one of the classics of the National
Conference of Charities and Correction.
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8 FOSTER-HOME OARE FOR DEPENDENT CHILDREN.
STATE, COUNTY, AND MUNICIPAL PLACING OUT.

About 25 State agencies with authority to place children in family
homes exist in the United States, but no one of them does a placing-
out work comparable in numbers or organization with that of Massa-
chusetts. On November 30, 1921, the division of child guardianship
of the Massachusetts State Department of Public Welfare had under
its care and supervision 12,039 children. Of these children 3,9185
were in boarding homes and 1,362 were in free homes, without pay-
ment of board, making a total of 5,280 children placed in family
homes. The city of Boston has for many years maintained a child-
welfare department. On January 31, 1921, this department had
under its care 1,387 children, of whom 680 were in boarding homes
and 281 were in free homes; thus it has placed in homes a total of 961
children.

In many of the States there are county agencies which have au-
thority to place children in family homes; among them are the States
of Connecticut, New York, Pennsylvania, North Carolina, Ohio, and
Indiana.

Ohio, Indiana, and Connecticut have county children’s homes
established with a view to making them temporary homes from which
children could be placed in family homes. The tendency has always
been to accumulate children in county homes and to minimize the
placing-out work. In Indiana there has been a very great diminu-
tion of the population of the county children’s homes owing to the
activity and efficiency of the child-welfare department of the board
of State charities.

Indiana for many years has had county boards of children’s
guardians which had a certain degree of responsibility for the care
of the dependent and neglected children of the county.

In the State of North Carolina there have been established, by
recent legislation, county boards of public welfare whose duty it is
£b care for all children in the county who are public wards.

Experience has generally proved the work of county officials in
placing and supervising children in family homes inefficient and un-
reliable, but efforts during a number of years to improve their work
through State supervision have met with encouraging results.

In the State of New York, the State Charities Aid Association was
organized in 1872 to work for improvement in the care of the de-
pendent and defective. The New York State Charities Aid Associa-
tion has developed a very remarkable cooperative work with the
county superintendents of the poor and the county supervisors re-
sponsible for children who are public wards. One by one the
counties have been induced to establish a department of child welfare

* Including 181 children in homes partly supported by the State.
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development of child placing in the united STATES. 9

with a trained worker in charge. This trained worker has been
nominated in most cases by the New York State Charities Aid As-
sociation and the association has established close cooperation with
these county agencies, organizing plans for training of the local
workers and assisting the counties in placing children who need to be
removed from their original environment.

The county agencies make careful case studies of applicants and
provide for their immediate needs—family rehabilitation, medical or
surgical treatment, temporary boarding out, and so forth—but when
a homeless child is to be provided with a permanent homp. this is
usually done through the central office of the State charities aid
association, whieh maintains a trained staff. In this way a vast im-
provement has been made in county care of children.

The Pennsylvania Children’s Aid Society has established similar
cooperative relations with county children’s aid societies and county
poor directors on behalf of children who are public wards. The
result has been a gradual improvement of the public care of de-
pendent children in eastern Pennsylvania.

The bureau of children of the Pennsylvania Department of
Welfare, established in 1921, is working actively and efficiently for
the improvement of the child-placing work of the State by the
organization of district conferences for the study of improved meth-
ods and by efficient and sympathetic supervision of the work.

In Maryland the Henry Watson Children’s Aid Society, which
formerly restricted its work to the city of Baltimore, has ex-
tended its range to cover the entire State by the organization of
county groups, with a great improvement in the care of neglected
children in the outlying counties.

PLACING OUT FROM INSTITUTIONS.

Orphan asylums and children’s homes.

Nearly all institutions for dependent children eventually place out
a large proportion of their children in family homes. Some institu-
tions of this class are simply boarding places, where parents or public
officials send children for temporary care. The institution does not
assume their legal guardianship and they are ultimately returned to
the parents, to the court, or to the public agency from which they
were received.

There are still a few institutions, like the large home at Moose-
heart, 111, which undertake to bring up children to young manhood
and womanhood, until they are able to care for themselves. But
nearly all of the orphan asylums and children’s homes of the United
Btates place children in family homes; in other words, while the
child is still under their care, by virtue of their guardianship, they
place the child in a home of their own choosing. Usually their
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10 FOSTER-HOME CARE FOR DEPENDENT CHILDREN.

guardianship continues for the time being, and they are supposed to
exercise some degree of supervision. Under these conditions they
become distinctly placing-out agencies.

Public institutions.

There are a considerable number of public institutions for depend-
ent children which have authority and are expected to place children
in family homes. Such are the “ State public schools” for dependent
children of Michigan, Minnesota, Nebraska, and Wisconsin; the
State home of Colorado ; the State home and school of Rhode Island;
the Montana State orphanage; the “ soldiers’ orphans’ homes” of
Maine, Pennsylvania, Ohio, Indiana, Michigan, Illinois, lowa, and
Kansas; and the county children’s homes, of Ohio, Indiana, and
Connecticut.

The State public schools of Michigan and Minnesota have adhered
steadfastly to the placing-out method, have developed fairly adequate
staffs of placing-out agents, and have refused to grow. The soldiers’
orphans’ homes, so called, have magnified the institutional idea of
bringing up children and fitting them for self-support before dis-
missal. In recent years most of these institutions have endeavored
to develop the placing-out method, but usually they have been ham-
pered by their old traditions and it has been difficult for them to de-
velop efficient placing-out work.

The county children’s home system, which prevails in Ohio,
Indiana, and Connecticut, has never been satisfactory in any of
these three States, where it has been extensively developed. In each
of these States the original law contemplated the early placing of
children in family homes; but the number of children in each institu-
tion was so small that the temptation to accumulate children, es-
pecially in those homes which were fairly efficient, was almost irre-
sistible. The number of wards of each home was so small that the
directors did not deem it necessary to employ trained placing agents,
and supervision over the foster homes was universally inadequate.

In recent years, children’s bureaus have been established in each
of these three States, and these bureaus have made strenuous efforts
to develop the child-placing method in the county homes and to
secure adequate supervision. Much improvement has been made, but
to this day the county children’s home system is unsatisfactory.

THE CHILD WELFARE LEAGUE OF AMERICA.

For about 10 years an annual midwinter conference of child-
placing agencies has been held, usually in the city of New York.
Out of this meeting grew the “ Bureau for the Exchange of Infor-
mation,” consisting of child-placing societies which exchanged litera-
ture through a central office and finally established cooperative rela-
tions to facilitate the care and supervision of placed-out children

Digitized for FRASER
https://fraser.stlouisfed.org
Federal Reserve Bank of St. Louis



development of child placing in the UNITED STATES. 11

whose foster parents might move from one State to another. The
Bureau for Exchange of Information grew in interest and usefulness
until it included 68 child-placing agencies. The bureau had, how-
ever, only a very meager budget.

These agencies gradually came to feel that the bureau should be
expanded into a cooperative agency for the improvement of the
standards of child-placing work. A committee was appointed to
take this matter in hand, and as a result the Bureau for Exchange
of Information was reorganized as the Child Welfare League of
America. The Commonwealth Fund was induced to make an appro-
priation of $25,000 per year for five years to test the usefulness and
efficiency of the organization. The league secured the services of
Dr. C. C. Carstens, of Boston, as director. His active work began
January 1, 1921, and under his leadership the Child Welfare League
of America has become a recognized and efficient agency for the
improvement of placing-out work throughout the United States.

The membership of the league consists mainly of child-placing
organizations. -Minimum standards for membership are prescribed,
referring to staff, budget, equipment, and methods. The member-
ship has increased in a little over two years from 68 to 98. The
admission of a number of applicants has been delayed because they
have not yet met the standards.

The membership of the league includes children’s aid societies,
children’s home societies, societies for the prevention of cruelty to
children, State and county public agencies for the care of children,
and a limited, but increasing, number of institutions which place
children in family homes.

In addition to the annual midwinter conference at New York
regional conferences have been held in Chicago and Atlanta, and a
regional conference is proposed to be held in Texas for the South-
west. A regional conference was also held for western Canada in
Alberta.

The league has recently organized a committee on “ group move-
ments in child care” to help “ religious, fraternal, civic, and mili-
tary-veteran organizations to develop their interest in child welfare
along fines that will prove valuable to all concerned.”

TENDENCIES IN CHILD-PLACING WORK.

The following extracts are quoted from the 1922-23 annual re-
port of Dr. C. C. Carstens, director of the Child Welfare League of
America:

1 There is a strong tendency, and one to be wholly welcomed, for both

child-placing agencies and children’s institutions to come, into helpful rela-
tions with each other.

72693°'—26----2
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12 FOSTER-HOME CARE -FOR DEPENDENT CHILDREN.

Many causes have contributed to this result. The spirit of competition in
social work is discredited among honest and intelligent workers. The needs
of the child are given more consideration. Cooperation is no longer practiced
merely as lip service but is aeted upon. To this the development of councils
of social agencies and chests has contributed.

In certain States, institutions are adding field-work service for intake and
follow-up work. Where formerly the superintendent or an underling took a
little time off for the investigation, which was generally not much more than
“a lick and a promise,” now it is considered an important part of the work
of the institution. This is particularly found in some progressive southern
States.

In other places, the child-placing ageney is being coordinated with the insti-
tution so as to have the case carefully looked into. If a home adjustment
can be made it is done without the child coming into the institution at all
except perhaps for certain professional services. If the child comes in it is
given shelter, examination, study, medical and psychological care, and then
is later placed where it will have the most advantageous development. In
this way the institutions become receiving homes also and serve many more
children. A considerable number of institutions are developing such diag-
nostic receiving homes.

2. The various States are learning the use and value of the boarding home.
As one comes to recognize the importance of keeping parents' and children
together whenever possible, or reuniting them whenever advisable, the adop-
tion and free home fails to meet all the needs. The boarding family home
comes into successful use where the free home does not serve. In some places
boarding work is done in institutions or by groups in families. But neither
provides the full advantages of real family life. There should rarely be
more than four children at board in a family, and usually fewer, so that the
children may get family home upbringing. No home should be used that does
not give the boarded child much more than is paid for by the board money.
This provides against commercialization of the work. Such homes can be
found but require persistent and careful home finding. * * *

5. There is a noticeable tendency for family-welfare societies to develop
child-placing departments and in a few instances to combine children’s agencies
with their work. This development can generally be traced to the failure of
existing children’s agencies to meet new situations and new needs that have
arisen.

The American Association for Organizing Family Social Work has appointed
a committee to study the situation, and the appointment of a committee of
the league has been authorized by our executive committee. It is proposed
that there should be five persons from each agency; that these separate com-
mittees have joint meetings and consider questions relating to the interrela-
tions of the agencies either as they arise theoretically or in the fields of each
national agency. The members of the league are requested to send to its
oflice any matters that would have interest for this committtee.

THE WHITE HOUSE CONFERENCE.

On January 25, 1909, only six weeks before bis retirement from
the presidency, President Theodore Roosevelt convened the White
House Conference,6 which proved one of the notable events of his

= See Proceedings of the Conference on the Care of Dependent Children. Sixtieth Con-

gress, second session, Sedate Document No. 721, pp. 8-14. Government Printing Office,
Washington, 1909, \Y
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DEVELOPMENT OP CHILD PLACING IN THE UNITED STATES. 13

administration. He invited about 200 people, representing every
phase of child-welfare work, to spend two days in discussing the
needs of dependent children. They came from nearly every State
of the Union and they represented State boards of charities, State

agencies for the care of children, children’s aid societies,
children s home societies, societies for the prevention of cruelty to
¢ lldren, orphan asylums, children’s homes, and juvenile reforma-
tories; they included Catholics, Protestants, Jews, and people of no
religious affiliation.

When the conference met there was considerable doubt as to
whether so large and diverse a body would be able to agree upon the
fundamental questions of child welfare—especially those with refer-
ence to the relative merits of institutional care and placing out in

amily homes. But after two days of full discussion the conference

adopted by unanimous vote a platform of 3,000 words which repre-
sented the consensus of opinion of the representatives of every form
of child-helping work.

Among the conclusions thus unanimously adopted were the fol-
lowing with reference to the place of the family home in relation to
dependent and neglected children: 7

Home life is the highest and finest product of civilization.
motive force of mind and character. Children should not be deprived of it
except for urgent and compelling reasons. Children of parents of worthv
character suffering from temporary misfortune, and children of reasonably
efficient and deserving mothers who are without the support of the normal
breadwinner, should, as a rule, be kept with their parents, such aid being
given as may be necessary to maintain suitable homes for the rearing of the

children. * * * Ekcept in unusual circumstances the home should not be
of poverty, but only for considerations of inefficiency
*

It is the great

ro en up for reasons
or immorality. * * *

As to children who for sufficient reasons must be removed from their own
homes, or who have no homes, it is desirable that, if normal in mind and body
and not requiring special training, they should be cared for in families when-
ever practicable. The carefully selected foster home is for the normal child
the best substitute for the natural home. Such homes should be selected by
a most careful process of investigation, carried on by skilled agents through
personal investigation and with due regard to the religious faith of the child.
After children are placed in homes, adequate visitation, with careful consid-
eration of the physical, mental, moral, and spiritual training and development
of each child on the part of the responsible home-finding agency is essential

It is recognized that for many children foster homes without payment of
board are not practicable immediately after the children become dependent
and that for many children requiring temporary care only the free home is not
available. For the temporary, or more or less permanent, care of such children
different methods are in use, notably the plan of placing them in families, pay-
ing for their board, and the plan of institutional care. = =+ =+ Unless and
until such homes are found, the use of institutions is necessary

* *  *

pp. 195 200 for complete text of conclusions of the conference.

Digitized for FRASER
https://fraser.stlouisfed.org
Federal Reserve Bank of St. Louis



14 FOSTER-HOME CARE FOR DEPENDENT CHILDREN.

The proper training of destitute children being essential to the well-being of
the State, it is a sound public policy that the State through its duly authorized
representative should inspect the work of all agencies which care for dependen
children, whether by institutional or home-finding methods. * * * The infor-
mation so secured should be confidential, not to be disclosed unless by compe-
tent authority.

REAFFIRMATION OF THE CONCLUSIONS OF THE WHITE HOUSE
CONFERENCE.

In the conclusions quoted above, the White House Conference
committed itself unanimously and unequivocally in favor of family-.
home care as the ideal plan of dealing with homeless and neglected
children.

In 1919, nearly 10 years later, the Federal Children’s Bureau
called a conference of representatives of child-welfare work through-
out the United States.8 This conference appointed committees to
formulate minimum standards of child welfare. The committee on
minimum standards for the protection of children in need of special
care adopted the following resolutions on the principles of child-
placing :

The conclusions of the White House Conference of 1909 on the Care of
Dependent Children are reaffirmed in all essentials.

for communities and States
of special care.

They have been guides
in reshaping their plans for children in need
They are recommended for consideration to all communities
whose standards do not as yet conform to them, so that they may be trans-
lated into practice in the various States.

* * * * * * *

Before a child is placed in other than a temporary foster home, adequate
consideration should be given to his health, mentality, character, and family
history and circumstances. Arrangements should be made for correcting
remediable physical defects and disease.

Complete records of the child are necessary to a- proper understanding of

his heredity and- personality, and of his development and progress while

under the care of the agency.

* * * * * * *

Careful and wise investigation of foster homes is prerequisite to the plac-
ing of children. Adequate standards should be required of the foster families
as to character, intelligence, experience, training, ability, income, environment,
sympathetic attitude, and their ability to give the child proper moral and
spiritual training. When practicable children should be placed in families of
the same religious faith as the parents or the last surviving parent.

A complete record should be kept of each foster home, giving the information
on which approval was based. The records should show the agency’s contracts
with the family from time to time, indicating the care given the child intrusted

» Minimum Standards for Child Welfare. U. S. Children’s Bureau Publication No. 62,
Washington. 1920. See pp. 201-204 for complete text of resolutions relating to “ children
In need of special care.”
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DEVELOPMENT OP CHILD PLACING IN THE UNITED STATES. 15

to it. In this way special abilities in the families will be developed and con-
served for children.

Supervision of children placed in foster homes should include adequate
visits by properly qualified and well-trained visitors, who should exercise
watchfulness over the child’s health, education, and moral and spiritual de-
velopment. Periodic physical examinations should be made. Supervision of
children In boarding homes should also involve the careful training of the
foster parents in their task. Supervision should not be made a substitute for
the responsibilities which properly rest with the foster family.

Digitized for FRASER
https://fraser.stlouisfed.org
Federal Reserve Bank of St. Louis



Digitized for FRASER
https://fraser.stlouisfed.org
Federal Reserve Bank of St. Louis



CONSERVING THE CHILD'S PARENTAL HOME.
J. Prentice Mtjephy,

Executive Secretary, the Children’s Bureau of Philadelphia.
THEORY VERSUS PRACTICE.

The conservation of home relationships for socially handicapped
children has been, on the whole, a rather academic matter for most
of us. Partly by reason of the amount of work to be done by any
given agency ; partly by reason of the lack of coordination between
children s welfare agencies and other social agencies in given com-
munities; partly by reason of lack of trained and adequate staffs
and of even minimum standards of method and technique, the real
significance of child-caring work has not been grasped by specific
children’s societies and institutions, by some organizations doing
family and other specialized work, nor by the general public. There
has been a general theoretical agreement that children should pref-
erably grow up with their own parents and in their own homes;
that social values of the greatest importance are guarded and en-
hanced if this relationship between parents and children can be
protected and developed. This was very admirably expressed in the
conclusions of the 1909 White House Conference on the Care of
Dependent Children— “Home life is the highest and finest product
of civilization. Children should not be deprived of it except for
urgent and compelling reasons.”

Through many National and State conferences called for the con-
sideration of general and special problems affecting family life and
child life, there has appeared a constant approval of all methods of
work that tend to protect the home. We see, however, a great dif-
ference between theories and practice when we survey the mass of
child-caring work that is being done in the United States. It is not,
therefore, trite and unnecessary to discuss just how far the parental
relationship and all that is valuable in family life may be safe-
guarded in work dealing with children in need.

THE EXTENT OF CHILD DEPENDENCY.

The need for conserving family experiences for the child life of
the nation is further borne out by the large number of children in
the United States that receive foster care. The number of children
cared for in foster homes throughout the country runs into the hun-

17
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FOSTER-HOME CARE FOR DEPENDENT CHILDREN.

dreds of thousands in any given year, and the total annual financial
expenditure for the services extended to these children reaches a sum
which no one can give with accuracy but which is huge beyond ques-
tion. The grand total for the country can, in a measure, be estimated
from the totals for certain States: Pennsylvania has more than 500
child-caring agencies annually caring for approximately 50,000 chil-
dren.l1 The State of New York has 233 children’s agencies, which in
a given year cared for 46,064 children. Massachusetts has 87 child-
caring agencies, both public and private, which in 1921 cared for
19,002, children. According to a special report issued by the Boston
Council of Social Agencies,2in the city of Boston alone 34 private
child-helping agencies in one year gave care to 4,500 children—a
service which cost $1,235,023.

On the basis of reports coming from a few of the States and of
data contained in the Federal census reports, it is conservatively
estimated that all the public and private child-caring agencies and
officials throughout the country have in care at this time approxi-
mately 250,000 children. Of course, in any given year there is a
considerable turnover, so that the actual number of different children
cared for is larger than the average number in care throughout the
year. The importance* therefore, of a wise and adequate handling
of all those problems that come before a welfare agency in regard
to the separation of children from their own people is outstanding.
The question is, furthermore, of supreme importance to family and
child-welfare agencies, to juvenile courts, and to public officials, as
they tend toward a joint consideration of the essential difficulties to
be met in handling applications that involve potential foster care
for children.

WORK OF CHILD-CARING AND FAMILY AGENCIES INTER-
RELATED.

It has been a mistake in policy for the specialized child-caring
and the specialized family agencies to act in many instances as though
the phases of child-welfare work which each group faced were
essentially separate and distinct. Happily these two types of
agencies are coming to see that their responsibilities are interrelated.
Prospects are thus opened up for a more fundamental type of child-
caring work than has hitherto been seen except in very rare instances.
Child-caring organizations are not free from family-protection re-
sponsibilities, and family agencies are never free from the responsi-
bility for seeing that good standards of work for children are estab-
lished in their communities. The two groups of agencies named, of

i Statement made on authority of Pennsylvania Department of Welfare.
*Bulletin No. 5. May, 1923.
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CONSERVING THE CHILD’S PARENTAL HOME. 19

course, include public and private services and every type of agency,
whether it be associated charities, a public-welfare department, a
juvenile court, a detention home, an institution for children, a society
to protect children, or a children’s aid society.

THE NECESSITY OF HIGH STANDARDS IN WORK FOR CHILDREN.

It is true of social work, as of every other field of human activity,
that quality of service does not come by chance. It is a peculiar
criticism of social work that to a very large extent the general public
places too low a value upon the qualifications which members of
welfare staffs should have in order to do their work. There can be
no adequate conservation work with children unless the work is
done by people of broad intelligence and education and fundamentally
sound character. Staff workers, particularly with children’s agen-
cies, are too generally selected without thought as to their special
training and their fitness not only to understand children, but to
work with them. Good staff workers should therefore be one of the
main planks in a child-welfare conservation program.

Executives of experience and devotion.

Certainly no executive of any of the agencies classified above can
safely be trusted to do the right kind of work unless he has had a
very definite experience, now commonly designated as case-work
training. This standard, of course, immediately rules out many
present executives of these organizations; but the progress made in
the last decade in improving the personnel of social agencies gives
cause for the utmost optimism for the future in this matter of exec-
utives. No notable or even average piece of work for children has
been done by executives who did not bring great native and acquired
abilities to their work. The lack of trained leadership has placed
a very heavy handicap upon child-welfare work in many commun-
ities, and finding the “ way out” from numberless unwise manifesta-
tions of philanthropy for children will be possible only under a new,
highly experienced, and devoted leadership. The time is past for
the use in social work of people whose experience can best be de-
scribed as nondescript. The next decade will see the investment of
truly vast sums in a wide variety of new child-welfare projects which
will often be initiated out of their proper sequence unless the right
leadership is at hand to advise, guide, and direct those who wish to
serve through their money and their effort.

Staff workers of the highest type.
Next in importance to executive workers come general staff mem-

bers. The situation with reference to the rank and file of those who
serve on the staffs of children’s organizations is most depressing, in
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20 FOSTER-HOME CARE FOR DEPENDENT CHILDREN.

State alter State. It requires unusual abilities to render adequate
service to children, or to see that such services are rendered by others.
Standards in regard to the education, general and technical training,
health, experience, and financial compensation of staff members need
radical changing. Work for children as done by children’s agencies
is in far too many instances in exactly the same status as that of the
poorest and worst equipped rural schools in the United States. We
see beyond question that men and women of the highest type are
required in the performance of country-wide health and educational
programs. The same restrictions and conditions as to personnel are
equally binding in the field of social work and its subdivision of
child welfare. .

One who visits many different types of child-welfare agencies is
too often impressed by great inadequacy on the part of those who are
actually in charge of the children. This is a manifold danger, be-
cause in almost no other field of welfare work is the appeal to the
average layman so great as it is where children are involved. Mil-
lions of dollars both for capital and for current use are annually
poured out for child-welfare work, and in many instances these
funds are unwisely applied because the donor was ill advised by the
social workers to whom he intrusted them. Those who prophesied
that there would be a marked falling off in gifts for welfare work as
a result of the war certainly did not foresee the attitude of the
public in regard to children. Various organizations are sweeping
the country with truly gigantic projects for aiding children in need,
and many of these plans call for care of the children away from
their own people. It is not a part of this discussion to consider
these specific child-welfare programs, but the essentials of any good
child-welfare conservation plan should have general application to
them.

Limiting the case load of individual workers.

Social work has suffered severely from having had to run on a
gquantity, as against a quality, basis. It is of course quite evident
that a public agency is less able to limit its work than is a private
agency. Yet extraordinary progress has been made in recent years
by public agencies in the extent to which the work load per staff
member has been reduced, expansion in work of the agency being
registered by increasing the staff rather than overloading individual
workers. The private agency is in a more favorable position so far
as limiting work and .thus expressing a definite qualitative service is
concerned. The failure to stress the evils going with any attempt
to do the utmost amount of work without regard to standards has
cost child-welfare work dearly. As agencies improve the methods
of work they understand its real meaning better and are more able
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in each instance to protect the interests of all the persons involved.
It is wise to limit the work of an agency so as to be able to give good
care to such children as are received, even though it may be necessary
to refuse many applications of great urgency.

Adequate salaries for adequate work.

Hand in hand with the securing of suitable staff members must
go a program of adequate remuneration for work done. No success-
ful appeal can be made to men and women of education and char-
acter, who are being sought out by every profession and department
of production, unless reasonably adequate personal standards of liv-
ing are assured them. The exception to this rule occurs in the case
of the unpaid services which certain great religious orders provide
for children of the types under discussion. However, in these
same religious circles notable work is being done under the direc-
tion of salaried men and women who measure up to the highest
standards, and it is clearly evident that in the secular fields the serv-
ices of properly equipped workers can be secured only on a basis of
adequate compensation.

It is a common experience that it is easier to secure money for
capital outlay or for the support of children under foster care,
than it is to secure funds ftfr the payment of high-grade workers
who will see wherein gross disbursements can, with the utmost
safeguarding of the children, be very materially reduced.

THE NECESSITY FOR INFORMATION AS A BASIS FOR ACTION.

In any community there arise day by day a myriad of applications
of all sorts calling for the removal of children from their own
homes and their placement for some kind of care either in an in-
stitution or in a family. These children include those whose parents
have died, are in prison, or are sick, incompetent, mentally ir-
responsible, immoral, unmarried, or in poverty. The children them-
selves present a wide range of mental and character difficulties ex-
pressed in various forms of misconduct and delinquency. In these
diverse and often complicated situations it is impossible to act with
wisdom without knowing a great deal about the child and his family
although the attempt to do so is constantly being made.

If family life is worth saving and developing, if sparing a child
the experience of having to grow up with strangers, and having
parents train and care for their own children represent the normal
and desirable situation, then the methods followed in the reception
of children by child-caring agencies will have to be generally re-
organized and standardized. It should be realized that in many
communities the child-welfare work that is most fundamental and
most enduring is not necessarily done by children’s organizations,
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Whether or not a child need be taken from his own home depends
to some extent upon what protective agencies exist in his community;
and this information can be brought out only through careful
inquiries made at the time of the childs proposed reception by
a child-caring agency.

Miss Mary E. Kichmond has given an outline of the general re-
quirements in the matter of reception information,3 and this is sup-
plemented in various papers appearing in the Proceedings of the
National Conference of Social Work and in statements given in the
annual reports of the leading child-welfare agencies in the country.
Saving to a child the potential resources in his own family is possible
only through a clear and comprehensive understanding of just what
it is that makes up the child’s history. Because public and private
child-welfare workers have been so largely in doubt as to the causes
which brought the children to them, they as a group have played a
minor part in work looking to the prevention of child neglect, de-
pendency, and delinquency.

REMOVING THE CAUSES OF FAMILY BREAKDOWN.

We have all solemnly agreed that family homes must not be broken
up because of poverty, yet many children throughout the United
States are removed from their own people simply because of insuffi-
ciency of family income and all the immediate ills which follow in
the wake of low wages. A general lack of information in the recep-
tion department also leads many of these same child-welfare groups
to act in ignorance of conditions of ill health, mental disability,
parental incompetence, inadequate recreational facilities, bad hous-
ing, and improper school adjustments.

Supplementing the family income.

Adequate protection of the relation between parents and children
begins with an income sufficient to maintain normal social standards.
This is a matter to which very few child-welfare agencies ever refer
in their reports. They seem not to know that all too frequently they
remove children from their own homes for the purpose of giving
foster care when the outstanding lack is sufficient family funds for ele-
mentary necessities. The family-welfare agencies have been increas-
ingly concerned with the necessity for supplementing the inadequate
income of many of the families with which they are in contact in
order thereby to keep the family groups unbroken. The country still
awaits, however, the wide expression of the principle that a chil-
dren’s agency must not count it good work to spend money for the
foster care of children if the unfitness of the children’s own homes is

*Richmond, Mary E .: Social Diagnosis. Russell Sage Foundation, New York, 1917.

Digitized for FRASER
https://fraser.stlouisfed.org
Federal Reserve Bank of St. Louis



CONSERVING THE CHILD’'S PARENTAL HOME. 23

clue entirely to poverty. Many examples can be found tbe country
over of richly endowed children’s agencies whose wards must be good
children of good mothers who are widows and therefore without sup-
port. It surely seems incongruous for us to go on approving of this
state of affairs. It would seem as though in the face of such situa-
tions we need a new index of values to show what are the truly fun-
damental forms of child-welfare work.

If the reception of a child is made a matter of serious thought and
careful planning, it will become a general practice to discover and
bolster up all those family groups which with special and outside
assistance, generally costing less than foster care, can be kept intact.
Where reputable agencies inquire carefully into all applications,
they generally find that disposition other than foster care results in
about 75 or 80 per cent of all cases. In general practice, however,
most communities, including their many social agencies, seem to have
few resources when faced with cases of family need. Among the
first plans considered is the breaking up of the family. Child-
welfare surveys show a surprisingly large number of children in care
who really should have been left with their own parents or whose
need for foster care the child-caring agencies are unable to prove.
If an agency or institution is spending from $500 to $1,200 per year
per child under care it should in each case be possible to prove easily
and quickly the necessity for such care.

Prevention through health protection.

To function normally one must be well, yet many of the children
coming into foster care show physical disabilities. The same can
also be said about their parents. It is therefore an important part
of the work of both child-welfare and family-welfare agencies to do
everything they can to protect and to promote the health interests
of those under their care. If every public and private family-wel-
fare agency could give adequate health care to all its clients the
number of applications ultimately going to children’s agencies would
be materially reduced. “ Well clinics ” need to be organized all over
the country for the purpose of dealing with incipient physical diffi-
culties before they reach a serious stage. If this were done fewer
and fewer removals of children from their own homes would take
place, for ill health is one of the prime factors in the breaking up of
families.

It is already demonstrable that prenatal and postnatal clinics
have had a most definite effect in improving the health standards
of mothers, and this in time will mean that more mothers will live
to take care of their children. It is very clear indeed, therefore,
that an organization working with families or children which is not
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directly and vitally participating in a high-grade health-promotion
program is not doing all that it should in the matter of conserving
family life for children. This health program should include care-
ful examinations, all necessary laboratory tests, and provision for
necessary treatment where such can not be had from existing
agencies. A liberal share of the costs of such work is a proper charge
in the budgets of both family-welfare and child-welfare agencies.
Better housing.

The existence of much bad housing, with all its effects on home
life, means that child-welfare agencies must now care for many
children whose families resort to foster care as a means of escape
for the children from home conditions. Therefore the solution of
the housing situation is another fundamental step in the conserva-
tion of parental relationships for children.

Recreation.

In’a number of the cases handled by family and child welfare
agencies the situation is on the border line between dependency and
delinquency, and in these cases there invariably appears the factor
of poor or utterly negligible recreational life. This is just as likely
to be the case in the strictly rural community as it is in the densely
crowded city. Consequently understanding and planning for the
recreational needs of children, and also of adults, represents another
important method of safeguarding family life.

THE TRAGEDY OF SEPARATION.

It is important that everyone responsible for the well-being of
children should have a pretty dear concept of the child. 1f we had a
truer and deeper understanding of the mental and physical life of
the child there would be less intentness on the execution of plans
which are more likely to injure than to help the children affected.
Although it may be unpleasant to realize it is natural for children to
view with questionings and criticisms those whom they meet in fos-
ter-care agencies. Children suffer far more than we realize when
they enter upon a period of foster care; and their sufferings—cer-
tainly mental and often physical—should be taken into consideration
when plans for the separation of children from their own people are
being thought out. We have built up a rather pleasant picture of
superperfect children’s organizations into which the children slip
rather easily and where they are supremely happy. Now for good
and clearly convincing reasons this is not generally the case, and
when the realization of this fact becomes more general greater and
greater safeguards will be thrown about the child as he first comes
under consideration.
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Dr. Alberta S. Guibord, in a very remarkable paper on “ The
landmap of the dependent child,” 4 shows a clear understanding of
what passes through the mind of the average child when he enters a
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delinquency and social inefficiency. This is so because of the emo-
tional disturbance incident to family breakdown.
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stand that for the great mass of children any foster-eare program
mvolves insurmountable difficulties. Wherever a reasonable anfount
" f "natlOn Is seoured about any child, the placement of that
child under foster care fairly bristles with problems. A child-plac-
mg agency must be very definitely conscious of the limitations of its
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unless a very radical and far-thinking job is done by the agency in
question. Barring certain exceptions, children should not cL el to
the care of placing agencies until every effort has been exhausted to
keep them within their own family groups, and they must never be
considered, as detached from their families at the time of the in
N m Jzr-see”™ workers “ the ~eld of child wel&re do not con-

? yPfod ™ *bey are now giving an ideal one. These
Ieaders do not see that a multiplication of child-caring organizations
of the various types now in existence or the doubling of their endow-
ments necessiirily would improve the conditions of child life in the
United States Bather are they convinced that if such funds could be
placed at the disposal of more immediately protective and preventive
agenmes a new and higher type of child-welfare work would result
and this work would be for children who in all probability would
never have to be removed from their own homes.

THE LIMITATIONS OP FOSTER CARE.

Certain outstanding aspects of children’s work can be strikinglv
presented through an outline of the essential limitations that face
those who must be in charge of the children. First is the limitation

‘ The Survey, August 16, 1920, pp. 614-616 ~
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26 FOSTER-HOME CARE FOR DEPENDENT CHILDREN.

as to the number of good foster homes available. Next, staff workers
represent the average folks whom one meets every day and are usually
no better equipped to meet the difficulties which children present
than are the average run of parents. Third, when an agency tries
to obtain for each child in care a reasonably normal home environ-
ment it enters upon an outlay of funds which the general public is
quite unprepared to meet.

Child-caring work has hitherto been judged on a basis of low per
capita costs, but as higher standards have been applied to every de-
partment and every person engaged in it the costs have mounted to
sums which would have seemed incredible years ago. When an
agency spends on one child in a given year the equivalent of the
average income for the average family in the United States, there
immediately arises the question: Can such an agency justify such
expenditure? |If there happen to be other children in each of the
families from which this agency has selected its wards the further
question arises, Would it not be better to allow the special child in
each case to remain with his own mother (granting him to be a half-
orphan) and give the family the amount of money which would
otherwise be spent for foster care, plus the total thought, time, and
service which the agency’s personnel gives to each of its wards?

SUBSIDIZING THE HOME.

Every observing children’'s worker knows of many cases in which,
if she could have expended on the child’s own family life j,ust what
she has spent on one member of the family in money and care, the
whole family situation would have been immeasurably improved.
This fact should have great weight in the consideration of the prob-
lems of dependent children. The mothers’ assistance or mothers’
pension fund movement has kept with their mothers large numbers

children who*in the absence of this support would have required
the care of social agencies. Nothing could be more anomalous than
a situation in which mothers, because of poverty, are forced to give
up their children to agencies to receive foster care at an expense far
greater than the cost of providing for the children in their own
homes and with their own mothers. Yet this process goes on in
practically every State in the Union. It would seem to call for
radical action everywhere. Moreover, where the resources of the
family agency are inadequate to meet the relief demand made upon
them, steps should be taken to ascertain to what extent the resources
of certain of the children’s agencies could be used for general family
relief as against special child relief. Large benefactors and pro-
moters of country-wide plans for child welfare should be made to
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seejhat in a vast majority of the communities of the country actual
child-welfare work is now many Japs ahead of the work of the
organized and incorporated children’s agencies. This is said with-
out any intention to disparage the work of the children’s agencies
in any way; but wages, health, good housing, and all the other
essentials of normal family life are influenced only slightly by them.
Moreover, potential benefactors in the children’s field should be
urged to leave their money free from narrow and hampering restric-
tions as to use.

The more liberal grants of public aid to mothers with dependent
children, commonly known as mothers’ pensions, have tended in many
communities to reduce the number of children in the care of chil-
dren’s societies. The report of the Department of Public Welfare
of the city of New York shows a steady decrease in the number of
children under care at the close of each fiscal year since 1916. For
that year the number under care was 22,117; for 1921, in spite of
an increase in population and much unemployment, the number under
care was given as 15,951. Undoubtedly better methods in the recep-
tion of the children accounted in part for this decrease, but the pub-
lic grants or pensions to many mothers in their own homes also exer-
cised a great influence in keeping children out of the hands of
child-caring agencies.

The figures for the Massachusetts child-caring agencies for the last
two years also show in many instances a falling-off in percentage
of children under care compared with the increase in population.

It is much easier to get money for the work of specialized child-
welfare agencies than it is to get money for general family agencies.
In Bostons 25 family-helping agencies dealing with 32,500 indi-
viduals in their own homes spent last year $522,573, whereas 34 chil-
dren’s agencies giving complete care to 4,500 children, and super-
vision and other nonfinancial help to 20,500 additional children,
spent in one year $1,235,023. The situation is even more striking
in Philadelphia,s where 90 child-caring organizations, with an aver-
age of 20,000 children in care, spent in 1920 approximately $5,500,-
000, and 5 family-welfare agencies spent in 1922 approximately
$750,000. Yet a potentially heavier child-welfare load rests on the
family agencies, notwithstanding the fact that they have far less
to spend in any given year. The interpretation of this situation
needs to be taken in hand by the child-welfare leaders in collabora-
tion with the family-welfare leaders, and its significance should have
the widest publicity.

5Bulletin No. o, 1923. Boston Council of Social Agencies

«Unpublished study, Children’s Bureau of Philadelphia«
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28 FOSTER-HOME CARE FOR DEPENDENT CHILDREN.

WORKMEN’S COMPENSATION LAWS AS PROTECTION FOR THE
HOME.

The attention of all students of welfare work should he called to
the effect that workmen’s compensation laws have had in protecting
family life. Through this one movement a great army of families
throughout the United States has been lifted out of a condition of
dependency on either public or private relief. Twenty years ago
children of workers injured or Killed in industry filled the institu-
tions while their mothers worked and lived alone, having a hard
time to eke out a mere existence. Eeal compensation for such injury
or death of the father represents a great advance in family protec-
tion. Moreover, the compensation movement has resulted in means
for encouraging accident prevention which are keeping increasing
numbers of workers from even being injured.

THE SCHOOL AS A FACTOR IN STRENGTHENING THE HOME.

In some communities the juvenile court has been accurately char-
acterized as the largest and most important child-welfare agency,
the largest family-welfare agency being given second place. Yet
the public schools represent an organization of child-welfare forces
that in volume of work and importance of service easily transcends
all other child-caring organizations. The newer psychology, partic-
ularly in the studies of experts like Dr. William Healy, Dr. Bernard
Glueck, and Dr. Augusta Bronner, has revealed the importance of
the early years of childhood. Next to the home in its influence on
the young child comes the public school. Hence the necessity for
augmenting in every possible way all that the public schools can do
in their work for children." It is not sufficient that the teacher know
her children as pupils in the classroom. The influences that bear on
children outside the school determine to a very large degree just what
permanent values they will carry away from their school life. The
teachers are doing social work in their particular field, but it is often
likely to be futile unless it is brought into close contact with all the
other social forces affecting the child.

To meet the need, to give the backgrounds of the children, to
reveal accurately just what they have or have not in their own homes,
is the serious task of a new group which has come into the schools
in Philadelphia. This group, best known as visiting teachers, are
teachers with special experience in the field of social case work. They
help the whole school staff to understand, and therefore better to
teach, the child who for any reason whatsoever is not making a
good adjustment through the school activities. |f the visiting teacher
does good work, she catches up in their very incipiency many sig-
nificant acts and character developments. She treats them as the oc-
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casion demands and thereby prevents them from becoming outstand-
ing difficulties which may lead to delinquencies or to bad adjustments
with parents or other members of families, with the consequent dan-
ger of the child’s separation from his own people. The visiting
teacher represents an improvement in results over the best work of
the best attendance officers.

The children who are misfits in the school are the first responsi-
bility of the visiting teacher. Children of this group—who a few
years ago would generally have been thought to need care in parental
schools, if not industrial schools—through the visiting teacher or
the attendance officer trained as a social worker, have been adjusted
satisfactorily while remaining in their own homes. No one can com-
pute what this means to these children. The placement of a child
presenting problems of conduct, with many other children facing the
same difficulties is a step which should be taken very reluctantly. The
more one studies prisons and reformatories and the results of their
work, the greater becomes the determination not to introduce an in-
dividual to such a life if the means are at hand for preventing it.
Understanding the individual is one of the first steps in this preven-
tion.

THE JUVENILE COURT SAFEGUARDING THE HOME.

The juvenile court is too well known to need any interpretation
here. However, it must be cited as an important agency which has
enormous possibilities for the safeguarding of family relationships.
One of the remarkable developments during the last 40 years of the
nineteenth century was the breaking away from the habit of punish-
ing adult delinquents by prison commitments. Sifting out the more
hopeful and most trustworthy adult delinquents for probation re-
sulted in enormous financial saving to the State in the maintenance
of prisoners and also in the sums necessary for prison extension and
equipment. Probation also saved for the delinquent's family his
financial support and his presence. As the principle has come to be
applied to juvenile delinquents it has had an even more beneficial
effect.

When one realizes how short is the period of care given in most
industrial schools, one can not but believe that careful probation
would in the long run produce more lasting results than these short
intensive periods of training for large numbers of children of about
the same age, brought together because of the commission of various
acts of delinquency. Commitment to an industrial school is a
shock to most children. Of course, many children enter the in-
dustrial school from homes that were broken up before the court came
into action, but these represent on the whole the smallest segment of
the total group. Child-welfare agencies which desire to be con-
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30 FOSTER-HOME CARE FOR DEPENDENT CHILDREN.

sidered alert and actively to support constructive work will watch
their juvenile courts. The juvenile court following good social case
work methods and staffed with well-trained probation officers will
exert a powerful influence for keeping homes unbroken. It is, of
course, still too true that the juvenile court, in the matter of actively
taking over the best methods of social case work and covering its
specific field throughout the country, is only in its initial stage;
yet this beginning represents a great victory over previous condi-
tions, and it is fair to say that the results achieved in the face of great
handicaps thoroughly warrant the experiment.

The juvenile court has cut into the field of agencies operating
under the general name of “ societies to protect children from
cruelty,” and this is entirely in accord with principles of progress.
It is well that private organizations should not exercise quasi police
power. The authority has been frequently abused in the past.
Where children are to be removed from their own homes for cause
which must be reviewed before a court of record, the authority for
such action should rest with a public agency such as the juvenile
court, in contrast with a private agency. Children are going to be
better protected from cruelty and neglect and from thoughtless and
wholesale removals through the perfecting of the juvenile court’s
methods, and it is time that we began to concentrate our energies on
achieving this end. Agencies change as do other organizations of
mankind and it will be entirely fitting for the child-protective
agencies to advance into a new and different field.

SPECIAL TYPES OF CHILDREN.

For certain special classes of children there seems to be no ques-
tion of the necessity for foster care. Foundlings, in spite of care-
ful efforts to locate parents, continue, in large cities at least, to have
small chance of return to relatives. Of deserted children, this is
much less true. More information can be found with less difficulty
about children of the latter group. Yet the attitude of mind and
the mental health of the parent who deserts a child and leaves him to
strangers make it very difficult to fasten the responsibility for physi-
cal care of the child on such a parent. Such a parent can sometimes
be held to his financial responsibility for the child, even over long
periods, but success here calls for very careful and very thorough
social work. .

In regard to children born to unmarried parents, the trend is
definitely in the direction of continued care and responsibility for
the child by the parents. 1f good reception methods are followed,
if social backgrounds are sought and social causes are looked for,
separation of unmarried parents from their children is usually found
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to be unwise and undesirable; yet many children’s agencies and
many organizations working with unmarried mothers countenance
such separations as soon after birth as they can safely be effected.
If “ knowledge is power,” if acquaintanceship with the facts is a
necessary preliminary to any sound social policy, such would seem
to be the case in this field of illegitimacy.

CONCLUSION.

We must dispel the ideas of the general public that most of the
children coming to social agencies for care are full orphans, that in
general the agencies are dealing with children who have no rela-
tives, and that practically all our dependent children are separate
and distinct from those classed as delinquent. It is unquestionably
true that relatives are a weak support in the cases of many children,
but it is also undeniably true that many good relatives carry a load
of child care that is greatly underrated and misunderstood. The
best children’s workers fully understand that.the selection and use
of relatives for the care of children whose own families are breaking
calls for very careful social work. It is when such work is not done
that we strike disaster.

The concluding thoughts are these: That the ultimate good of
underprivileged children will best be secured if every effort is
put forth to safeguard their own home interests; that more lasting
social good will result from conserving family life and relationships
than from creating an ever-increasing number of separate caring
agencies, to take children out of the circles which they know best
and prefer and to which they generally return after their period of
foster care is over.
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THE ESSENTIALS OF PLACEMENT IN FREE FAMILY
HOMES.

Edmond J. Butleb,

Executive Secretary,Catholic Home Bureau for Dependent Children, New York.
INTRODUCTION.

Up to the beginning of the nineteenth century the prevailing
method in this country of dealing with orphans and the children of
shiftless, poverty-stricken, deserting, sick, or unworthy parents,
whose relatives were either unwilling or unable to care for them,
was to turn them over to the custodial care of poorhouses, poor
farms, or similar places of incarceration. As public institutions
these so-called homes for the poor were administered by officials ap-
pointed for political reasons. For the most part they were lacking
in the qualifications necessary for adequate service to their poor
charges, and their principal claim for a continuance in office was
based upon a record of economical management.

The evil conditions resulting from this method of child caring
grew to such proportions as to induce high-minded citizens to est
tablish private orphanages and homes for children as a means of
providing for them in a more huipane way. The movement was
slow in its development. It required 30 or more years to create the
general interest necessary to produce a response commensurate
with the needs of the work. From that time on the private institu-
tions grew rapidly. Opposition to the old system grew apace and
developed a public opinion which during the latter part of the
century forced the passage in many States of laws prohibiting the
commitment of children to poorhouses or similar institutions. There-
after public institutions entered the field to share the task of child
caring with those maintained by private agencies.

During the century of administration of private institutions and
the early period of State institutions little was done to develop
methods approaching the standards of the well-equipped and well-
managed children’s orphanages and homes of the present time.
Lacking these standard™ the average administration was content to
provide housing, food, and clothing of the plainest type and a small
amount of education. The directors, managers, and friends of these
institutions were actuated by the highest of motives. They <ave
themselves and their means to the welfare of the children whose
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34 FOSTER-HOME CARE FOR DEPENDENT CHILDREN.
care they assumed. It is not surprising that some of them failed to
measure up to the duty and quality of service required.

The publicity given unfortunate results in isolated cases of chil-
dren poorly cared for in private institutions, the general apathy and
ignorance of the public as to the proper methods of institutional care,
and the lack of adequate inspection, supervision, and helpful pub-
licity, all combined to make child-caring institutions the object of
persistent attack during the last 20 years. The most extreme critics
have gone so far as to advocate the abolishment of all child-caring
institutions, on the theory that “ the worst family home is better
than the best institution.”

An extract from a recent article on the subject 'of institutions by
Dr. Charles H. Johnson, secretary of the New York State Board
of Charities, may be cited as a refreshing contrast to the attacks of
these unreasonable, uncharitable critics:

The thousands of earnest people in this State who are giving their lives to
institutional service, taking the place of fathers and mothers who have
neglected or deserted their children, acting as caretakers for the aged and in-
firm many of whom have been abandoned by their own families, watching
over the sick and the disabled at the cost of their own leisure and comfort,
have little support from the public whenever anyone wishes to attack their
respectlve institutions.

The truth is that the institutions to-day are, as a rule, conducted on a hlgh
plane of human interest and that the standards of individual care are being
constantly raised.

As aresult of the long-continued campaign of criticism many well-
intentioned persons, actuated by a sincere desire to be helpful to
the dependent child, are obsessed with the idea that the only way
to secure the future welfare of such a child is to place him in a free
family home or in a boarding home, irrespective of the needs and
rights of the child or of his status with respect to parents or other
relatives.

That placing out, boarding out, and legal adoption are excellent
means to a desirable end requires no argument. In specific cases and
under certain conditions this proposition is so generally admitted
by all persons engaged in child-caring work that it would seem
entirely unnecessary to engage in any controversy with regard to the
matter. During a period of more than 40 years in which the writer
has been in personal contact with directors of institutions he has
never met one who did not hold that a normal family home is the
best place for a dependent child. In view of the general attitude
with respect to these methods of child caring, it is surprising that
any of their advocates should find it necessary to resort to abuse
of well-regulated institutions. n

Persons who desire to engage in placing out, boarding out, and
legal adoption should do so with an open mind, realizing the neces-
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THE ESSENTIALS GE PLACEMENT IN FREE FAMILY HOMES. 35

sity of dealing with each case on its individual needs and merits
iathei than as a means of opposition to the child-caring activities of
others whose methods and motives in their own field are deserving
of the greatest respect and gratitude.

The placing of dependent children in free family homes did not
begin as a modern activity. Through all the centuries it has been
piacticed as part of the methods of all organized charities and among
nations and peoples where no such organizations existed. Among
many races and groups of people it was carried on, as an act of love
of neighbor, to such an extent as to make other means for the care of
the orphan unnecessary.

During the last 25 years, however, placing out has been made the
subject of special study and development, with the result that it is
now recognized as one of the most important factors in any well-
devised plan for the welfare of dependent children. This study and
development and the experience of those engaged in the work as a
specialized activity have made it quite obvious that placing-out
service, unless carried on in accordance with approved standards,
not only will fail to secure good results but will be responsible for
destroying the future welfare of many if not most of those for whom
help is intended. This may seem to be an extreme assertion, but its
proof may be found in the thousands of human wrecks seeking the
aid of charities as the result of bad placing-out work.

The following is an extract from the resolutions adopted by the
White House Conference:1

The carefully selected foster home is for the normal child the best substitute
for the natural home. Such homes should be selected by a most careful process
of investigation., carried on by skilled agents through personal investigation
and with due regard to the religious faith of the child. After children are
placed in homes, adequate visitation, with careful consideration of the physical
mental, moral, and spiritual training and development of each child on thé
part of the responsible home-finding agency, is essential.

This conclusion, which is in harmony with the experience of those
who for many years past have been engaged in placing-out work,
clearly indicates that only those who are qualified to do the work
intelligently and in compliance with the specific requirements for
effective service should engage in it. It is not work for individuals
who are unable to give the personal investigation and long-continued
supervision necessary. Unless they feel assured that they can meet
these requirements they should not enter the work.

Bureaus of charity or similar organizations undertaking to estab-
lish placing-out activities as special or subsidiary work should realize
the necessity for a complete understanding of the work before start-

i Proceedings of the Conference on the Care of Dependent Children, held at Washington
1). C., January 25, 26, 1909. Sixtieth Congress, second session, Senate Document No 721"
p. 10. Government Printing Office, Washington, 1909.
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ing to function in this field. Without such understanding disastrous
results are sure to follow.

In the foliowing.pages will be found an outline of the knowledge,
service, and equipment necessary for successful placing of depend-
ent children in free family homes, arranged in divisions under the
following titles: The child, The foster parents, Selection of home
and foster parents, Visitation and supervision, Legal adoption, Dis-
charge from supervision, After care, and Administration and records.

THE CHILD.

The following extract from the resolutions adopted by the Con-
ference on Child Welfare held under the auspices of the Children’s
Bureau of the United States Department of Labor, in May, 1919,
may be offered as a proper guide for persons of any creed or without
creed who undertake to provide for the future welfare of children:

«The fundamental rights of childhood are normal home life, opportuniti