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PREFACE

Section 37 of the Constitution Act, 1982 (as amended)
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‘months prior to the 1985 First Ministers’ Conference
(FMC) . .

' Developments in 1985, subsequent to. the First

Ministers' Conference, may have a dramatic impact on the
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necessary first to inquire into, and then to resolve or
assuage a number of genuine concerns about aboriginal
self-government and its implications for federal,
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ABSTRACT

bis paper jnteargtes a comorehensive _review nf_the




la politigue qui puit servir de guide dans I'évaluation
des démarches faites dans le but d'améliorier la qualité
de ['éducation autochtone au Canada et le degré de
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1 THE GOVERNANCE AND FINANCE OF CANADIAN
ABORIGINAL EDUCATION

By its very nature, policy analysis demands consaderatlon
wheee we _haye heen and where we .are pow in that




Not only have "simple" solutions to narrow problem
definitions in the Canadian aboriginal education arena
tended to produce outcomes totally unintended by their
architects, such policies have also generated outcomes
that have heen much less than helpful for Canada's
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Branch of the Department through its regional and

district offices. While Indian Affairs has, since the late
sixties, ‘encouraged the development of local school
committees to provide community input into the operation
and educational programs of the feder'al schools these
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in the belief that the quality of support and supervisory
services might decline even further if they were given

iqugediate cogtrol of tbgir sghoals f ueite. 1986)1. A
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in- Canada occurred  in the Northwest Territories at
R-e,Edvn, io—1071 (Vuvdaneli1022) :
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cumulative effects of chronlc underfunding spawned from ;
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Indian education has been the evolution .of- a number of .

early childhood education programs. In some cases, such
— 2y =g e it ey gagnenl bosde.




policy for Native people. The same broad political
agenda, however, means that education must share a
diffuse and shifting political focus with .a W|de variety
of competlng concerns and issues. : :

Native Education Councils

-Another much -less common nucleus of coalescence in
,nnndianr Nafivve adicatian ie #lhn  Nadivem CAdivmndioa




program development challenges which may be importan
‘precedents for other aboriginal jurisdictions (Tanner,
1981) .13 _ . '
Large-scale regional Native boards seem to be drawr
from the crucible of social and political trauma. The Cre
Board was spawned from the extraordinary circumstance:
surrounding the James Bay hydro project. Anothel
large-scale Native board appears to be taking shape or

the opposite coast of James Bay, after a period o
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instance, has its District School Area Boards which are,
in theory at least, instruments of local control. In the
race of Ja.r‘np.l\/ Native compmunities.thev_are. therefaore




an ar*rahgement to become a reality, the terms of.any
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|
| | |
where urban Amerindians have become a highly visible
disadvantaged minority, special or alternative programs
have been created to provide both alternative program
content and an instructional environment more in tune
with traditional Native values than the typical public
\ school environment. They seek to remedy what Breton
| called the "social, socio-psychological, and organizational
needs" of urban people of Indian ancestry (Breton and
} Akian, 1978).. ‘Such "survival schools," it is argued by
their proponents, constitute the last best hope of
| alienated Amerindian youth for coping with the realities
‘ of being an Indian in urban Canada.

. In some cases, alternative schools have been formed
under the aegis of an assessment-rich urban board, with
little or no direct provincial funding. The Wandering

nirit Schaal in_Tarantn is siich a_creatian nf fhe Mefro
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than it has been even in the remoter areas of most
- provinces. Thus, although the same pattern of central
control developed ' quickly in the Territories and in
northern Quebec, it lacked the legitimization of a long
tradition of direct central control which pervaded the
Indian education arena south of the Territories. In
Labrador, however, Itnuit and Indian education has been
the responsbility - of community-based school boards
established for that purpose. -

Except for their relative recency, then, and the
geogr‘aphlcal and chmatlc environmental factors imposed
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the creation of area boards as the basic- unit of
educational governance for Inuit people in the outlying
areas of the Territories. These jurisdictions were to be
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1.1.3. Metis and Non-Status Indians and Schonl
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non- status Indian. people in Canada Perhaps owing to

!_i-‘:-i““‘“ '« b oo g -a - wikia - - @ g cliy e ——



‘ ‘In general, they develop and offer programs relating to
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or diploma courses not taken, as part of a_dearea_~p




by the Government of Saskatchewan with supplementary "
federal funding for certain of its program offerings.

Post-secondary program. areas offered by the Institute
include the Saskatchewan Urban Native Teacher

Education . Program and the Saskatchewan Training for

Employment Program. ~All programs are accredited and

certified by the province and, by using an outreach

- delivery mode, the Institute makes its programs available
at satellite training centres in Native communities
throughout the province.

 1.72. Resourcing: A Fundamental Conundrum
" A commonly accepted assumption in educational finance, :
—_sed indead in thae hroadee cealm of nublic finance as welll ——

e )

“r‘
-

F

| S

Ik Tl e

[ Y




to the financing of education. While such situations do
offer hope that some degree of local control in education
ay_hg._oo';slble in the absence of local taxation for'




1 .2_. 1. Finance'. Models -

INAC Funding of INAC Schools
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sghools. and incrementinq it by ten percent as ;




and regions. - "An important exception to this general
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' _most obvious and by far the laraest cos{_was a potential




under such programs. In all cases, such programs exist.
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the seeds of many invidious comparisons may . be
inadvertently sown. : ‘

Funding of Off-Reserve Education Through Standard
Provincial Finance Arrangements

A growing number of status-Indians res;de off-reserve
and within the boundaries of a public board or district.
Such persons are, in respect of the financing of primary
and secondary education for their children, on the same
footing as all other citizens of their area — that is, they
pay = educational property taxes (except in the
fully-funded - provinces) and realize the benefits of
provincial equalization- pIan grants and spec:al categoricai

g»imP&‘ .i.u F

—ee Pe- - - p—




Special Financial Arrangements
Finally, there are at least two aberiginal jurisdictions
—wb.os.P_fLmdmc: arrangements are a mug_ue_sha_m_q_oL







2 THE ABORIGINAL POLICY MOSAIC IN CANADA

Traditional syistems—theory analyses of the policy cycle

have fallen prey in recent years to damaging critique.

by those who advance more political-bargaining oriented
views of policy-making (Allison, 1969) and who insist that
policy is a negotiated reality melded out of the interests
of those affected — especially out of the political economy

of the bureaucracies involved in that arena (Aucoin,

1973; Boyd, 1975). The tenuousness of the link between

formal policy and school-leve!l practice is, in any case,

virtually ~axiomatic in contemporary thinking about
ST L
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2.1. Policy, Program and Practice :

2.1.1. Pollcy Mechanlsms in an Uncertaln Arena :

Top-down and Bottom up in Aboriglnal Educat:on
Policy-Making _ -
Since its earliest origins, aboriginal education in Canada
has been predicated on the bellef that its purpose was




the course of events in their schools.  Nonetheless, some
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consult with their professional constituents before issuing

T e

l problem. More collegial-minded administrators will
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in  many aboriginal . jurisdictions. A window of
opportunity has thus opened on the possibility of more
coordinated, better integrated educational programs in
aboriainal iurisdictions.




with carrying it out (Allison, 1969; Aucoin, 1973), the
prospects for improved decision-making in aboriginal
education will depend, among other things, upon a much:
improved  process of interaction between Native
‘governance bodies and the staffs they employ. In part,
such improved communication will depend upon the
availability of -suitably trained . administrative staff.
Without, however, mutual trust and respect between
authorities and their staffs — and ‘a mutual commitment
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by the cultural incongruence ‘of. gbve.r-n_ance bodies,
administrative units, and the people they serve.
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ought to be. critically re- -evaluated against the educational
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small size of aboriginal education program enrolments in
relations to overall provincial public-school enrolments,
a strong case can. be made for a national institute to
conduct research, and collect and disseminate information
on all aspects of the aboriginal education enterprise.
Such an investment would, if properly funded and
utilized, provide the same kind of returns in improved
efficiency that provincial research institutions (especially
the graduate schools) make available directly and
indirectly to. public education in Canada. If the
educational and policy sins of the past are to be avoided,
meaningful aboriginal control is an absolute prerequisite
to the success of such an institute.
L the.romhjoad thrist of the swafascicn=-dewal




non-Native communities. The divergence, of course, is
greatest when the comparison ‘is between aboriginal
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to learn from the formal educational process is still a
‘prominent feature of the aboriginal education scene.
That the perennial ‘policy problems confronting aboriginal
jurisdictions are attendance, discipline, in and out-of
| school work habits and, in not a few instances,
vandalism, is no accident. These problems do. not
!
!
!

automatically disappear with the assumption of control
by aboriginal people. In some cases they may actually

becomes worse for a time.

The relative recency of the evolution of class
distinctions among most Canadian Native peoples
(Shkilnyk, 1985), which is the inevitable result of the’
development of local government and commerce in areas
with extremely limited short-term economic potential,
offers within it a partial explanation for the
disengagement of so many Native people from the
education they are offered. Those who have found their -
formal education to be of some practical value in ~
improving their socio-economic circumstances frequently

'i—r—‘rﬁm-.-n-:ﬁ!—*-kn ~htien nF erhanfina in aborigtnal




as a. limiting factor in aboriginal education, though some
of the federally-funded cultural centres have begun to
create attractive and pedagogically-sound alternative
learning materials for Native students. More recently,
much attention Fas focussed on the pervasive impact of

television on aboriginal communities. Television, in both

its network and satellite incarnations, is now available
virtually everywhere in. Canada. and ic havime - oo -
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significant positive impacts on educational programming
for Native students from the application of these two
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2.2.2. "Local” and "Aboriginal" Control: On the
. Meaning of the Terms

An underlying assumption of the 1972 NIB paper. on
Indian control was the synonymy of local and Indian

control. Indian and, by extension, -aberiginal contro}
would become a reality through focal Native governance
bodies. In particular, local governance was seen to
ensure Indian (aboriginal) control. Unfortunately, the

possibility that local and aborignal control may not be

mow&in,im :inmunzh;wnr.ﬁ, e
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~human resources to overcome many of the limitations
suggested above. Much less justification can be found
for such an equation in the situation of the much more .

" numerous aboriginal jurisdictions that are so small as to
render meaningful local autonomy. in education  only
| marginally feasible.** To say this is not to suggest that
local representative governance bodies are not a vital
part of aboriginal control in all circumstances. - It is:
rather to insist that, in the absence of cooperative
affiliation in educational matters with a larger unit, small
e S -~ “HLO i ! have_arress to little
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bicultural education.
The Parity Paradox: A "Crisis of Purpose"*®

The quality of aboriginal education has for many years
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~ In. education, moreover, the shortest poI_icy distance
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programs, approaches to program delivery or, at least,
different proportional combinations of program emphases
.Aboriginal controf aimed at exact program congruence
| ‘JL;H_"' Né'd m_LL_Q_?lenﬂ"_“‘H_rtam: ity ranfeine within
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. Many of the large eastern reserves, and increasingly the
west coast and prairie reserves as well, have effectively
lost their ancestral language and much of their cultural
heritage "as well. In such places, the cultural debate
centers on what constitutes a wviable cultural essence,
and on-the desirability and feasibility of restoring Native
languages as living tongues. Some eastern reserves have.
developed exemplary - Native-as-a-Second-lLanguage
programs on extremely slender human and financial
resources. Others have chosen to !leave Native languageos
out of their definition of a viable cultural essence to be
fostered in the school.
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that attempts to promote a reasonable. balance -and
intelligent choice in program selection will be effective.
The number of aboriginal communities, then, in which
the Native language can be considered as essentially.
intact is rapidly decreasing. The number in which it
can be considered as "not at risk” is also declining
rapidly. Bilingual education programs cannot reverse

‘this trend in the absence of community and family use

of the maternal tongue. A living language must, after
all, live outside the school. Nonetheless, a powerful
belief  exists among a wide cross-section  of
Native-speaking aboriginals that education ought to be’
an important wvehicle of linguistic and cultural
preservation. If Native languages and cultures cannot
survive only in the school, they cannot, in the realities
of late-twentieth century aboriginal Canada, survive
witbaout it.




only the most marginal impact on maternal-language
‘ preservation. More importantly, if the lessons of a
— 3hof w0 %7 horac of osocganchonn Bilinay ]icrns sk o




except for an initial training program in some cases, are -
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“standard appears to have been at work in the matter of
: curriculum and instructional improvement programs as -
! they pertain to Native and official language instruction.
- While the overall track record of Indian Affairs in the

curriculum  and - program support areas has been,
: according to the Department's own review of its activities
' (Indian -Education, 1981) abysmal, some districts have .
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teach in an  official-language become  (sometimes
unwittingly, = occassionally unwillingly) part’ of the
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result in a view of the transfer of control as a "trend"

rather than a definitive "event.” o
Many qualifiers are necessary if the Darnell argument -

is to-be applied to the Canadian aboriginal arena. The -

‘most important will ‘be dealt with in a separate section.

Even a zealous and. altruistic bureaucracy, if such an

anomaly existed, cannot transfer control where ‘the

. WnfRoded reginjent drqs  OQF i Cor el Sl ks

3

B Y |

!




a laudable, if belated, response to the iong-standing
demand of Native people for substantial improvement in
‘the quality of education available to their children. Any
transition to enhanced aboriginal control should seek to

K T T o o I s B R

From another perspective, however, such a last
minute rush to put the policy house of current aboriginal
‘education structures in order can be viewed as a final
effort to create dependency on those structures. The
degree to which such efforts occur in the absence of
ranciitation with affected Native people is an important



the behaviour of aborlglnal educatlon governance bodies
in Canada today :

65






educational programs whose funding was partially or
mainly discretionary. Hardest hit have -been adult
education and training programs.

The central dilemma of aboriginal education finance
transcends governance forms. In the matter of the
externality and remoteness of their immediate funding

source,; a dubious equality generally exists among all




education by aboriginal governments or educational
jurisdictions,; ‘could easily take a generation — even in
" those areas where revenue-generating resources exist.
The Penner formula offers no relief from the external
resourcing problem in aboriginal education {or ‘general
governance) for the forseeable future.

3.2. On Integration and Organizational Relationships:
Clarifying Mandates _

Unclear and overlapping mandates are the bane of

organizations, especially governments, everywhere.

Nowhere in Canadian education does -this ambiguity

appear to have more far-reachina effects thap_ip Qe

x - . .

e
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~ the auirkenina nace afdevalidtina of cantral to  Native |




provinces in.
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on-reserve education. Deciarations of
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troublesome one in aborlgmal education. Some bands

for instance, have readily transferred budgetary and
policy control of education to their Education Authorities.

Others have been reluctant even to allow the Authorities
access to the band education budget. While the exact
pattern of separation and integration of educational and
general local government is probably best decided at the
local level, the decision should be made in an awareness
of the tradeoffs involved. A Band Council, for instance,"
most of whose energies are consumed by economic
development policy concerns, cannot attend wisely to the .

minutiae ofedygational oaliev agd_plaoning  Erialhy 2




it .is no surprise that that a fairly rigid equality ir
per- pupil spending power has been its consequence.
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provision for differences in cost and need among the
~ jurisdictions whose educational programs it supports.
" - 'The cost of and need for educational goods and services,’

{‘\"HpggiEﬁ i Hm;mnifnsﬁbi diffarant fram
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- differentiate  between the nature and  type o
‘Native-language programs (i.e., core and ‘immersior
second-language versus first-language) .is remarkable a:
. well, given the now long-standing. distinctions in. sucl
" program types in the Ontario General Legislative Gran
provisions for French language programs. ' Failure t

- . differentiate among the needs and costs of different type:
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legislation, under which regulations could be created that
determined whether or not a Native government was
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- - horizontal and . wvertical) in ~the provision of
.publicly-funded services. Too much (or too Ilittle)
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central policy-making that affects them has worked in the
best interest of Natfve peopie and the Canadran
_rom.runnweal i




A less ambitious ‘modification of the status quo woulc

" be to create an Natlonal Aboriginal Education Directorate,
L P —— JL—q_.l': J

erra— .;










-




%
'

* —— :

I L ————————

.

e -

. I :




inevitable in any educational arena where equity
and quallty are important goals;
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_ _.Option 1:°°F

A National Aboriginal Education Policy and Planning
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" representation of aboriginal peoples within the Canad
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general or ‘special provisions of provincial legislation
governing education. .

The advantagés of such an approach are especially
great if parity with provincial standards is deemed to

X b.F\ Fthe Arminant. aducaticnal a1 i""".‘







4.1.3. An Aboriginal Education Confederation
Option 4:

An Aboriginal Education 4.Confedera'tion could be
established, which would provide a general policy
and fiscal = framework within = which __diverse
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great for aboriginal people that it .is_doubtful that even
the most meritorious policy instrument arrived at without
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contribution, and grve poor communities a fair chance to’
compete for such enrichment dollars.

The Enrichment and Improvement Grant scheme
| proposed here offers a practical, if limited, answer to
{ the problem of a lack of any sense of ownership in the
educational process, insofar as that sense is related to
the externallty of aboriginal education funding.®® }t is
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transfer surreptitiously part of the cost of a basic quali
educational program back to aboriginal peopie in defian
of specific treaty rights or norms established !

historical practice. The basic goal — stimulating a sen
of ownership, not transferring the substantive costs
education to aboriginal people — will have to be ke

clearly in mind in designing the technical details of ai
equalization mechanism in aboriginal education financ
In particular, such a program must not be allowed
interfere with the right of all aboriginal children to
- basic quality education, regardless of the ability of the
community or area to pay for such a program.

Other things being equal, a sense of local and ar
ownership in the educational process would be enhanc
by a local contribution to the financing of educatio
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on aboriginal education. The crucial issue of a Nativ
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is most restricted. Such restricted access is a fact of
life for much of Canada's far-flung aborjainal oooiilatian




rather what educational use is to be made of technoloc
in the aboriginal arena.

4.2 The Local and Regional Levels

Option 10:
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Option 11:

Enhanced statutory nrovision for Native
participation in existing provincial school boards
and districts could provide a governance mechanism
for aboriginal peoples who wish a particularly close. -
fink with provincial education, “combined  with
practical participation in the decision-making of

o —————————————————




as . legitimate by nascent Native governments anxious
‘assert their hegemony over social programs.

if the . inherently superior efficiency of - sma
autonomous units of governance free to work out th

own _service-delivery aLtAnormenfs. js __acsymed







only a large board of education can possibly mour
um%r' siv-h fn arrancement tha narente nf narticinati
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10,

Only some treaties mention education. Mone
specific. about the scope of educational benef
conferred.

For an example of the great range in extent

-educational self-governance possible under

"band-control” rubric, see "Program Circular E-.
Ontario Region, Indian and Northern Affairs Cana
In some districts significant strides have been m:
recently in program support services (Paquet
1986).

These incremental costs include costs arising ‘Fr
ol _nnrrariae af anala e adeimiefoedl- -




virtually boycotted by students from communities
outside of Moosenee. :
15. In the past such communities tended to be the
historical  fur-trade centres, but, with -increasing
contact and intermarriage, more reserves have been
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21. In rare cases such communities may be allowed
: mount a minimal and partial _secondary program

well,
22. Despite its statutory form, the ‘Ontario D.S.
pruosesopeand  wad e e seonet vroveaas —
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30. Such is certainly the case in Ontarioc where the
resufts of a recent Ministry review of Native
Education in the provincial schools (to which | was -
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36. Such a view, of course, ignored both the lack
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51. The recent announcement of full-funding for Rom
Catholic Separate Schools in Ontario affords
excellent case in point. The most vehement criticist
of that decision were targetted not on the substan

. if 1—2; gprjqign it on the invicilhla nencase by Eicg;
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