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ABSTRACT 

In British Columbia, teachers and school trustees have been per

mitted to negotiate and arbitrate teachers1 salaries since 1919. Amendments 

to the school law in 1933 and 1937 introduced demandable adjudication of 

tenure disputes and demandable arbitration of salaries. Since 1958, concil

iation and arbitration have been compulsory. The provincial government has 

consistently held that school boards are teachers' employers, and maintenance 

of local board autonomy has been the expressed desire of government, teachers, 

and trustees. 

The investigation, which depended chiefly upon articles in perio

dicals, supplemented by interviews, Inquired into the effects of arbitration 

upon some of the parties involved in public education in B.C. Emphasis was 

placed on examining changes in teachers1 economic status and in the organi

zation and methods of operation of the British Columbia Teachers' Federation. 

Consideration was also given to related changes in the British Columbia 

School Trustees' Association and to changes in government policy. 

Arbitration of. salary disputes with trustees was the choice of 

B.C. teachers in preference to striking when negotiated settlements could 

not be reached. However, teachers have been narrowly limited by the bar

gaining and arbitration provisions of the Public Schools Acts when compared 

with the scope permitted employees under B.C.'s labour laws. The evidence 

was not available by which to discriminate accurately between the effects 
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of arbitration and collective bargaining in raising teachers' salaries. 

During the period 1931-61, teachers raised their income level in 

relation to the average incomes paid for professional employment both in 

the province and in the nation as a whole. Salary anomalies within the B.C. 

sector of the profession have been virtually eliminated, but a.new anomaly 

was created by the rapid rise in teachers1 salaries after the Second World 

War. In some school districts, the salaries of senior principals exceeded 

those paid to district superintendents of schools, who were employees of the 

provincial government. The rising level of teachers' salaries, combined with 

increasing school construction costs, have been used as arguments for expanded 

provincial school grants to municipalities. 

The school law, as it existed in 1911, delegated considerable 

authority to school boards and gave them a preponderance of power in relation 

to their employees. The amendment of 1919, which permitted negotiation and 

arbitration of salaries, did nothing to disturb the relationship. To counter

balance trustees' power, teachers organized — initially as a federation of 

local teacher associations. 

Even when arbitration became demandable, school trustees refused 

to arbitrate more issues than required by law and generally would not nego

tiate school board policies that affected teachers' working conditions. Tea

chers therefore took steps to increase their unity and strength, which in

creased the efficiency of the B.C.T.F. as a bargaining unit. When attempts 

to negotiate issues with their employers failed, teachers adopted alternative 

methods to gain their ends. They appealed to the public for support, engaged 
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in alliances with various organizations to pursue specific objectives, used 

the professional boycott, and negotiated directly with the provincial govern

ment for redress of grievances with their employers. The government responded 

to these appeals by severely j_lmting trustees1 administrative discretion, 

and by legislating upon teachers' pensions and other employment benefits. 

Teachers1 professional aspirations to share, with trustees and provincial 

government, the power to determine educational policy have generally been 

unsuccessful, but they have gained influence in some policy areas. 

Major negotiations between teachers and trustees have tended to 

shift from the local to provincial level and, since 1956, trustees have made 

changes in their provincial organization to increase its effectiveness. 

Extensive use of conciliation, arbitration, and adjudication, has 

been coupled with expressed dissatisfaction at the results. This combination 

of events suggests that further research is required especially in development 

of more satisfactory criteria for negotiating occupational income levels 

and for measuring teaching efficiency. 
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Chapter 1 

THE SETTING 

That teachers should have a voice in the discussions at 
which their salaries are decided is a reasonable expectation 
on the part of both teachers and their employers. And that 
teachers should be represented in such discussions by the 
professional organizations in which they hold membership is 
likewise a reasonable expectation. Beyond the acceptance of 
these broad concepts, however, patterns of similarity are hard 
to trace, as one studies the available information on the me
thods of negotiation on teachers' salaries. 

Governments everywhere assume some responsibility for education 

and as their methods of control, supervision and financial support vary so 

does the employment status of teachers — from the free agent, private 

tutor to the closely regulated civil servant. In British Columbia, the 

provincial government has delegated part of its responsibility for the 

public school system to local boards of school trustees. (While there is 

provision for private and sectarian schools, these do not come within the 

scope of this investigation.) The government has declared that teachers 

are the employees of the independent school boards, rather than of the 

province or the municipalities, and thus are public servants but not civil 

or civic servants. The distinction is useful, for it justifies government 

regulation of such matters as teacher training and certification while, at 

the same time, it permits local autonomy in the choice of teachers and In 

the negotiation of employment agreements. 

Only British Columbia and Manitoba, among Canadian provinces, 

provide both conciliation and arbitration mechanisms to resolve disputes 
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after negotiations between teachers and boards have broken down or become 
2 

unduly protracted. B.C.'s arbitration system is much older than Mani

toba's — it was established in 1919 — and therefore offers a useful 

body of material for examination. When an arbitration procedure is intro

duced into the bargaining process, the end results, especially over time, 

are most unlikely to be the same had arbitration not existed, for the ul

timate settlement is not obtained in the same manner. The "short-circuit

ing" of negotiations will cause changes in the bargaining process, in the 

policy-making process at school, school board and Department of Education 

levels, and in the structure of the organizations involved. 

The aim of this preliminary inquiry is to determine, so far as 

possible, what changes have occurred in B.C. during the last forty-.f.î e;-

years that can reasonably be attributed to the existence of the arbitration 

provisions or to the limitations of those provisions. It is hoped that 

the questions raised and the answers given will stimulate further inquiries 

to the end of providing data upon which more effective arbitration legis

lation and techniques might be based. 

No attempt has been made to compare B.C. conditions and results 

with those of other jurisdictions, for the data have not been available. 

Rather, the method has been of a study in depth. The assumption was made 

that teachers would be the most concerned with furthering changes that 

might increase their economic, social and professional status, and with 

opposing adjustments which might prove harmful. All issues of the Teachers' 

Federation magazine were scanned from its inception in 1919 to the pre

sent.3 A further assumption was made that the magazine, expecially during 
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the early years, would be the major means by which the Federation officers 

would seek to cultivate the interest of teachers in the organization and 

that all matters of concern to teachers would be reported, analyzed and 

criticized from the Federation viewpoint. Generally, this latter assump

tion proved correct, though the patience and restraint, in discussing is

sues and in presenting opposing viewpoints, was a little surprising. 

The permanent officials of the Teachers' Federation were most 

co-operative and freely discussed the issues with which the study is con

cerned. The twenty-six volumes of copies of all duplicated Federation-

business materials were made available, as were the Salary Negotiations 

file for each school district and the current negotiations file. 

The permanent staff of the School Trustees' Association is much 

smaller than that of the Teachers' Federation and has existed for less than 

a decade. The B.C. School Trusteê  is published less frequently than The  

B.C. Teacher̂  and the Association has not maintained negotiation files for 

each school district; therefore little comparable data was available. How

ever, the staff's co-operation was readily proffered. 

In both cases, the highly decentralized system of salary nego

tiation and the lack of large staffs at the local level contributed to the 

deficiency of case material (which is discussed in Chapter sj. Attempts 

have been made to f i l l in the gaps with information obtained by interviews. 

On the provincial scene, four main groups are involved in the 

business of public school education — the provincial government, local 

governments, teachers, and the public — each with different but related 
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viewpoints and responsibilities. The term "business" has been used pur

posely to emphasize the pervasiveness of financial considerations in most 

problems of public education. While educational finance is not the focus 

of this inquiry, in one form or another it intrudes into almost every issue. 

For each of the parties involved in public education, financial implica

tions place practical limits on its aspirations, demands, action alterna

tives and final commitments. 

In order to orient the discussion of the arbitration process and 

its effects, a survey will first be made of the general setting. This 

encompasses a discussion of the educational responsibilities of the four 

main groups, a review of the political, economic and professional issues 

which have divided the participants, and a summary of the historical high

lights in teacher-trustee bargaining. 

The Participants 

Since, under section 93 of the British North America Act,̂  the 

provincial legislatures have the exclusive right to make laws concerning 

education "in and for each province," the British Columbia legislature has 

exercised this authority by approving a series of public schools acts and 

amendment acts commencing in 1871. The Public Schools Act, 1958, provides 

that there shall be a Department of Education presided over by a Minister 

of Education who shall be a member of the Executive Council of British 

Columbia. For the purposes of the act, the executive council constitutes 

the Council of Public Instruction with extensive authority to make rules 
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or orders for the act's administration.' Provision is made for such de

partmental personnel as a deputy minister, a superintendent of education, 

and a district superintendent for each school district. There is one 

exception: the board of School District No. 39 (Vancouver) appoints its 

own superintendent of schools.̂  

Besides controlling the training and certification of teachers, 

the conduct of the schools, the election of trustees and the financial 

operations of the school boards, the act also provides for governmental 

grants towards the cost of teachers' salaries and capital costs. As dis

cussed in the next chapter, the salary grant policy has had a marked in

fluence on the advances made by teachers in negotiation; this is especially 

noted in rural areas. 

The legal obligation of trustees to negotiate with teachers on 

salaries, rather than setting terms unilaterally, has been a modern devel

opment. Though the present requirements are quite detailed, there was no 

mention of negotiation or arbitration in B.C.'s education statutes before 

1919. 

The education department receives frequent delegations with briefs 

and resolutions representing the different viewpoints. Department officials 

and ministers have steadfastly resisted all efforts to share their authority. 

In a few policy areas, however, there is increasing evidence of a willingness, 

on the part of officials, to seek representations before legislative and 

regulatory changes are made. So far, these consultations have been only 

advisory and do not commit the department beforehand to accept any 

recommendations. 
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Professor K. Grant Crawford, in his Canadian Municipal Govern 

ment, says that education is one of the governmental functions "which for 

best results require local organization and administration but in which 

the provincial interest in the standards to be maintained is such as to 

involve a large measure of provincial regulation and control."^ He also 

says, the provincial attitude has been that education is primarily a muni

cipal responsibility in which provincial aid simply indicates the provinces' 

interest in maintaining a general standard. 

The local government group, upon whom the responsibility thus 

falls, comprises school boards and municipal councils*. Under the present 

Public Schools Act, the board of a school district may:̂ " (l) Make by-laws 

relative to board meetings and to any matter over which power or authority 

is expressly vested exclusively in the board by the Act; (2) Provide school 

crossing patrols; (3) Authorize the appointment of employees, in addition 

to teachers, necessary for the efficient operation of the schools; (4) 

Fix the remuneration of such employees; and may (5) By lawful means, dis-

miss any person so appointed. The board shall: (1) Determine local po

licy in conformity with the ;act and the rules and orders of the Council of 

Public Instruction; (2) Delegate specific and general administrative duties 

which require delegation to board employees; (3) Furnish the superintendent 

of education with reports required by him; (4) Present a report on the oper

ation of the schools and the affairs of the school district, together with 

current audited financial statements, to meetings of electors held in rural 

areas in which election at large is not practicable; and (5) Visit the 

district public schools. From these general provisions it would appear 



7 
that the trustees do little more than supervise the execution of detailed 

regulations. In some matters they have the choice of performing or not 

performing an act, but if they choose to perform then they must do so 

only in the specified manner. 

The function of the municipal councils in education has been 

restricted to that of collecting the school taxes necessary to meet the 

school board budget. In 1911, the school law classified board expenses 

as either "ordinary" or "extraordinary". The former were not subject to 

debate by council but the latter, if disputed, could be put to -the rate

payers for approval as a by-law or by-laws. The school mill rate was 

limited to five mills and the council was obliged to defray board costs, 

above the return from that rate, from municipal general revenue. Debate 

of the school budget was only likely to occur if the board's estimated 

requirements were in excess of the estimated collections from the five 

mills. As the act now stands, the entire budget comes under council 

scrutiny but only the total bill can be contested — how the money is used 

is entirely within the board's discretion. In case of dispute, the tax

payer does not now decide the issue; instead the matter is arbitrated. 

Again, only the budget total can be adjusted as the adjudicators are not 
13 

permitted to decide upon the internal distribution of funds. The act 

further specifies that annual charges for principal and interest on legal 

debts cannot be affected by the arbitral decision, nor can the results of 
14 

separate arbitrations of teachers' salaries. Thus it would appear that 

the situation of fifty years ago has been reversed and that the ordinary 

expenses, rather than the extraordinary, are subject to council criticism. 

However, this distinction between types of expenses is no longer made in 
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the act, nor Is there a statutory limitation of the school mill rate.' 

Since the debated expenses are not decided by the rate-payers and the 

council cannot contest specific allocations, there would not seem to be 

any effective local control over the details of school expenditure.̂  

School trustees formed the British Columbia School Trustees 

Association (B.C.S.T.A.) in 1905, with the purpose of exchanging views on 

mutual problems and of co-ordinating their submissions to the Cabinet. The 

B.C.S.T.A. was not incorporated as an association of school boards until 

1956.The councillors for their part formed the Union of B.C. Munici

palities (U.B.C.M.) with similar purposes in mind. The executives of the 

two organizations send liaison representatives to each other's annual con

ventions. The British Columbia Teachers' Federation (B.C.T.F.) has also 

exchanged representatives with the B.C.S.T.A. since at least 1920 and, on 

occasion, has been represented at the U.B.C.M. conventions. At the na

tional level, the comparable•organizations are the Canadian Teachers' Fe

deration (C.T.F.), the Canadian School Trustees' Association (C.S.T.A.) 

and the Canadian Federation, of Mayors and Municipalities (C.F.M.M.). In 

addition, the trustees and teachers have.formed western conferences of > 

their respective provincial organizations. 

The third group of participants in public education is composed of 

teachers and includes the school administrative and supervisory staffs below 
17 

the rank of District Superintendent. In the nineteenth century and the 

early years of the twentieth, B.C. teachers were unorganized. At the insti

gation of John Jessup, the first Superintendent of Education, annual meetings 

of teachers were arranged for the improvement of education through lectures 
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18 and discussions on technique and course content. These meetings, called 

Teachers' Institutes, drew membership from the private, sectarian, and 

provincial "free" schools, as well as from the Department of Education 

and inspectoral staff. Though the Superintendent of Education was almost 

invariably elected president and the Provincial Secretary, a vice-president, 

the Provincial Teachers' Institute only held meetings during the periods 

1874-1878, 1885-1890, and 1897-1914. 

Subsidiary Coast and Interior Institutes alternated conventions 

with the Provincial. Apparently to meet the need for more frequent con

sultation, unofficial local institutes and associations began to appear 

in the larger centres. Early efforts were made In Victoria to form an 

association only of teachers holding first-class certificates, but a per

manent and continuing organization apart from the Institute did not take 

hold t i l l 1885. When the activities of the Provincial Institute ceased 

in 1914, the local associations carried on and provided teacher leader

ship into the post-war years. 

In 1916 the Vancouver Teachers' Association invited delegates 

from neighbouring groups and from Victoria to a meeting to discuss the 

possibility of forming a province-wide organization that would include 

only persons actively engaged in teaching. The meeting enthusiastically 

supported the idea, elected a provisional executive and drafted a proposed 

constitution. Full delegations subsequently met in January, 1917, to 

approve the constitution, elect the first executive, and to adopt the 

name of the "British Columbia Teachers' Federation". A committee was 

struck immediately to discuss educational matters with the Council of 
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Public Instruction and the B.C.T.F. was incorporated under the Benevolent 
19 

Societies Act. 

The "exclusion clause" in the B.C.T.F. constitution caused some 

controversy but Dr. J.D. MacLean, the Minister of Education, was sympa-

thetic to the teachers' viewpoint. He is reported u to have agreed that 

the exclusion of departmental personnel would probably facilitate devel

opment of co-operation between teachers and the department based on mutual 

respect. 

Teachers then began the difficult task of gaining recognition of 

the right to negotiate with the school trustees in salary matters, of the 

right to be represented in such negotiations by their teachers' associa

tion, and of the right to have the dispute arbitrated should negotiations 

fail. While these conditions are widely accepted today, they appeared 

radical, dangerous and presumptuous to many trustees of that time and 

place. The initial resistance to these demands was not unexpected and 
21 

led to teachers' strikes in Victoria and New Westminster. A negotiated 

settlement was reached in Merritt; arbitration was accepted in Nanaimo; 

and a third strike, to force arbitration, was narrowly averted in 

Saanich.22 

In recognition of the teachers' claims, section 116A was added 

to the Public Schools Act in 1919: 

Notwithstanding any other provision contained in this 
Act, the Board of School Trustees of any municipal school 
district or regularly organized rural school district may 
enter into an agreement with any one or more of the teachers 
in that district for the fixing of salaries of those teachers 
by arbitration in such manner as may be determined by the 
agreement.23 
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Thus a beginning was made, even though the clause was only permissive. 

The fourth group of participants in the educational process is 

the public: the pupils, the parents, the taxpayers. Half a century has 

scarcely changed the role or the responsibilities of the student, though 

he may have to learn more in the same length of time. However he does 

reap the benefit of more "free" education, better schools, better equip

ment, newer teaching methods, and more highly trained teachers. 

Parents have both an easier and a harder time performing their 

functions in education. They must still ensure that the children arrive 

on time every school day, properly dressed and equipped. The amount of 

homework is now regulated according to grade level but the content may 

confuse parents — especially mathematics and the sciences. The Parent-
9 4 

Teacher Associations, however, have increased the opportunities for 

adults to keep abreast of changes in the classroom. Some schools and 

some P.-T.A.s even send out newsletters for parents who do not attend 

the meetings. 

The tax-paying public must continually be convinced it is getting 

its money's worth in education and so part, at least, of the public rela

tions activities of the Department of Education, B.C.S.T.A. and B.C.T.F., 
i s designed to this end. When tax-payers complain about the increasing 

municipal cost of education, they are informed: ' (1) that the municipal 

proportion of the school bill has been constantly decreasing, (2) that 

the total cost of education per student is less than it used to be, and 

(3) that the real cause of rising educational costs is the increasing 

ratio of school-age children to tax-payers. In the rural areas, where 
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the provincial government collects the school taxes, any tendency to higher 

teachers' salaries is partly offset by statutory provision for an increasing 

government assumption of costs as the local tax rate for capital school 
•25 

costs exceeds three mills. 

The Issues 

While the main issue dividing the public from the other groups 

is the direct cost of education, the factors affecting total cost and the 

disputes over-non-cost problems are generally beyond the public's under

standing, if not beyond its field of awareness.' The political, economic 

and professional problems which have divided the government, local author

ities and teachers, are numerous. The attitudes of the parties on some 

issues have remained stubbornly fixed while on others the positions have 

become reversed. Through all arguments, the provincial government's stand 

has generally been the most consistent regardless of the party in power. 

Department policy has changed in response to requests from all quarters 

but, in total, the changes seem to have benefitted teachers more than 

trustees. This may be attributed to the teachers' greater stake in educa

tion: their economic and social status, their career Interest, and their 

professional pride are inextricably bound up with public policy. 

For the sake of convenience, the issues will be classified as 

political, economic and professional according to their main emphases 

even though all ultimately have some economic implications. 
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Normally, in the relations between provincial and local govern

ment, a major political problem arises in determining an acceptable bal

ance between centralized control and local autonomy. For British Colum

bians, this would not seem to be a major policy problem in education as 

the province, school boards and teachers are united in espousing the same 

ideal in public. Their common view is that the best interests of educa

tion are served by maintaining a high degree of local autonomy. There is, 

however, some disparity between policy statements and practice, for none 

of the parties has been able to avoid inconsistencies resulting from con

flicting demands. Only the municipal councils have been in opposition; 

they demand that education be regarded as solely a provincial responsi

bility.^ 

Public pronouncements in favour of extensive local autonomy in 

education appear now to be chiefly ideological statements used to give an 

altruistic cover to unstated motives. By holding to the view that educa

tion is (and should be) primarily a municipal responsibility, the provin

cial government is able to resist efforts to make It financially respon

sible for the total cost of education. Successive provincial governments 

have had to raise an increasing share of the education taxes, but, in the 

process, they have gained public credit for their concern with "social 

justice", "educational equality", and "tax equalization". Too, the 

government has been able to maintain that the school boards are the tea

chers1 employers. This ploy has the advantage of placing the responsi

bility on the boards for the determination of teachers1 salaries. 

The only time the tactic did not work was when the government had to as

sume the cost of the employers' contributions to the Teachers' Pensions 
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Fund since the councils and boards were unanimous in pleading financial 

incapacity. 

For their part, trustees must maintain the position that local 

differences in educational needs are too diverse to be satisfied by even 

the most sensitive central administrator, and that local responsibility 

for "the future of our children" is too serious to be subjected to the 

crass politics of municipal councils. Deviation from this policy would 

probably mean that the office of trustee would lose all significance and 

would either be abolished by the central government for lack of purpose 

or atrophy for lack of candidates. 

Teachers also have good reason to subscribe to the ideal of 

local autonomy. Numerous negotiating units competing for the available 

supply of teachers would appear to be more receptive to arguments for 

better salary and working conditions than would one provincial government 

negotiator. Other results of a change in employment status, from public 

servant to civil servant, might be disastrous from the point of view of 

the teachers' professional aspirations. 

Under the present system, municipal councillors have no real say 

in determining local education policy, nor Is it intended that they should 

have, for the independent school board is specifically designed for that 

purpose. Council's tasks are: (1) to;collect school taxes' (for admini

strative convenience), and (2) to provide a limited check on the school 

bill. The second function is limited by statute and is partly redundant 

since the Department of Education stipulates approved expenditures for a 

basic educational programme. The first function, however, presents a 
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problem unless municipal taxpayers discriminate between school and muni

cipal costs. Resistance to increasing taxbills is felt first by the col

lector, the municipality, and unless council can divert criticism to the 

school board or the provincial government, it may have to respond politi

cally by cutting its own budget, for councillors are aware that taxpayers 

are also voters. 

For a great many people, it is probably true that value judg

ments, which are often presented as facts in discussions of the central 

versus local authority problem, are conscientiously held to be of para

mount importance in determining the political structure of the province. 

The tactical implications of the structure, however, should not be ig

nored merely because they are not as publicly discussed. Attributing 

more cynical motives to the apparently idealistic defenders of the pre

sent distribution of responsibilities may, of course, be doing them a 

disservice. 

The specifically economic issues that have divided teachers and 

trustees are legion. The two main issues have been salaries and tenure. 

Despite its best efforts, the provincial government has not been able to 

remain aloof from the debates since, in many cases, it has had to provide 

the instruments of negotiation and implementation. Also, when the power 

of the contenders was drastically unbalanced, the provincial government 

has had to provide counterweights in statutory form. 

Teachers' salary negotiations involve two sub-problems which are 

not always understood. One is the general level of teacher income and the 

other is the salary schedule. The schedule sets out, in dollar form, the 
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relationship between categories of teachers. While, at various times, 

trustees sought to categorize teachers on the basis of their evaluation 

of teacher efficiency, teachers almost unanimously rejected this approach 
27 

as too subjective. Instead, they maintained that more objective measures 

were required and were able to insist that the criteria .should be certi

fication and experience. 
oo 

The classes of certificates, and the training required for 

each, are determined by the Council of Public Instruction. Teachers have 

tried for years to persuade the Council to share the responsibility for 

certification for two reasons. First, teachers have claimed that this is 

a prerogative usually granted to recognized professions. Second, it is 

their admitted aim to equate certificate classes with the number of years 

of preparatory, study, e.g. Glass 4 would include those teachers with four 

years of academic and/or professional training beyond junior matriculation. 

Successive education ministers have denied, however, that it is possible 

or even advisable to equate all training and, in any case, have clearly 

indicated that the Council of Public Instruction has no intention of 
29 

sharing the certification authority. 
All parties have- agreed that there is some correlation between 

years of teaching experience and teaching effectiveness; thus, salary in

crements3^ for experience have been accepted. Beyond this point opinions 

differ. The number of increments employed has shown considerable variance, 

and the reasons are many. At first only a few increments were used (usu

ally five.), which.meant that the maxima Dor a category .of."qualification 

was reached very early In a teacher's career and no further progression 

was possible unless the qualifications were improved. Then the number of 
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increments jumped to twenty and twenty-five, which meant that the maxima 

would not he reached until a teacher's career was half-done and the auto

matic annual salary advance would be small. The reason for the drastic 

change in increment number is not clear but it might have been that trus

tees saw the possible financial repercussions of a few large increments in 

districts employing a large number of experienced teachers and attempted 

to defer the full impact. Trustee anticipation of demands to raise the 

number of increments still further, as older teachers reached their maxima, 

might also have contributed to the decision. At any rate, the B.C.T.F. in 

convention soon set a policy that the number of increments should not 

exceed ten. 

While the number and size of increments were regular at first, 

and were the same for all categories, regularity vanished from the sche

dule as further "principles" were introduced. At one time, it was claimed 

that increments should be large for the first years (to give a salary 

large enough to permit men to marry) and then taper off. At other times 

it was claimed that teaching effectiveness accelerated over time, so that 

progressive increments were negotiated. Then, to establish salary ranges 

that increased with higher qualifications, differentials were introduced 
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between categories. 

In a number of the larger urban centres, scales were maintained 

for years that discriminated between men and women holding the same quali

fications. The difference was usually established through lower minima 

for women, though a few instances have been found of differences in incre

ments as well. The reason advanced by the trustees was that women teachers 
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usually lived at home with their parents at no expense whereas the men had 

to maintain homes for their families. In a few cases, the difference was 

defended as a policy measure to induce more men to become teachers, espe

cially in the elementary grades where a masculine influence was felt to 

be lacking. 

A variety of bonuses have been negotiated at various times — 
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some were designed as incentives, others were introduced as equalizers. 

Wartime federal legislation froze many categories of employees at their 

jobs and, at the same time, froze their wages. To compensate the people 

thus affected, cost-of-living bonuses were introduced but were subject to 

administrative regulation. Though teachers were little affected by the legis

lation, since their employment was controlled by provincial statutes, still 

the cost-of-living bonus proved to be an attractive negotiating weapon in 

the face of "patriotic" calls from the trustees for salary restraint in 

war-time. The bonus was exploited as well in the inflationary post-war 

years. 

An isolation bonus is still employed in the more remote areas of 

the province or has been supplanted by an annual travel allowance. 

Until the late nineteen-forties, most teachers were financially 

unable to obtain university degrees before beginning their teaching ca

reers. The summer courses for credit, at Normal School and the Univer

sity of British Columbia, became the prime means of professional advance

ment. The financial problem remained but was gradually overcome through 

negotiation of bonuses for each summer's work successfully completed 

towards higher qualification. 
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There were early periods in which some school boards were upset 

by the use of schedules, for they confused increases in salary due to 

seniority with advances in the general salary level. This mix-up oc

curred most frequently in the inflationary periods preceding the 1929 
34 

market crash and after World War II. There was occasional bitterness 

over the teachers' "greediness" in demanding new negotiations while they 

still had automatic increases as yet unearned. The disparity between 
rural and urban salary levels was the cause of internal strife amongst 
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teachers for, despite all Federation efforts, the rural salary position 

remained backward until the provincial government altered the salary grant 

scale radically. 

The economic insecurity which resulted from the trustees' power 

to dismiss or transfer teachers, almost without restraint, greatly con

cerned teachers. Local association efforts to negotiate with school 

boards on this issue were unavailing as the trustees maintained the power 

was a necessary prerogative to prevent them being saddled with inefficient 

teachers. Federation policy consistently had been that school boards 

should not tolerate inefficient teachers if such persons either would 

not or could not improve, even with help from the administrative and su

pervisory staff. The B.G.T.F. insisted, however, that adequate safeguards 

had to be established to prevent the many possible abuses by trustees of 

the authority to dismiss and transfer personnel. 

The trustees' general failure to negotiate an independent appeal 

system that would assure teachers of fair play in this important matter, 

led to a gradual reduction in their authority by legislation and regula

tion. A permanent three-man Board of Reference was established in 1933 to 
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investigate tenure grievances but Its jurisdiction was limited; i t could 
only enter a case upon direction from the Council of Public Instruction, 
and i t s findings had only the status of recommendations unless adopted as 
f i n a l and binding decisions of the Council of Public Instruction. The 
cost and formality of the Board of Reference proceedings, coupled with 
the not infrequently adverse effects of legal disputation In open court 
upon teacher-trustee relations, gradually led to more informal attempts at 
mediation by joint B.C.T.F.-B.C.S.T.A. committees as a means of avoiding 
Board resolution of disputes. 3^ 

Over the years, the B.C.S.T.A. conventions have sent resolutions 
to the Minister asking for replacement of the Board of Reference by a 
system of appeal to the Superintendent of Education. This request was 
partly granted by amendment of the Public Schools Act, 1958. It allows 
the superintendent tori.decide a l l appeals against dismissal from adminis
trative or supervisory appointments i f the dismissals do not include re
ductions in income below that which would have prevailed had the i n i t i a l 
appointment not been made. 

Other economic issues of less serious import which have been 
negotiated between teachers and trustees include provisions for sick leave, 
sabbatical leave, l i f e and medical insurance, compulsory membership of 
teachers i n the B.C.T.F., and further professional incentives. The intro
duction of some of these measures required permissive legislation; others 
were f i r s t gained in agreement negotiations and subsequently were made 
compulsory on a l l boards. Trustees have been loathe to accept the cost 
of paid sabbatical leave without related changes in the salary grants, and 
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the provincial government has effectively stopped this movement by refusing 
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to change the grants or to amend the act to permit paid leave. 

Compulsory membership in the B.C.T.F. was achieved despite trus

tee opposition. The 1948 amendment to the Public Schools Act stated that 

future teachers must, as a condition of employment as a teacher in the 

public school system, obtain and maintain membership in the B.C.T.F. 

Teachers qualified at that time were permitted the option of refusing 

membership, without disbarment from certification. The Federation debated 

the issue for many years and conducted a number of membership ballots be

fore it asked the government for compulsory legislation. The major argu

ments advanced for the proposal were: (1) that membership should be a pro

fessional obligation, (2) that the measure would obviate the heavy expense 

in time and money of continual membership drives, and (3) that the Federa

tion would be able to devote the released energies toward professional im

provement which, it was suggested, could only advance the cause of public 

education. Trustee opposition was based mainly on the grounds: (}1) that 

the need for compulsion was a sign of lack of teacher support for the 

B.C.T.F., and (2) that the measure would prove to be an economic bludgeon 

— a danger to dissatisfied teachers and recalcitrant school boards. Since 

the B.C.T.F. membership already included approximately 90 per cent of pub

lic school teachers40 in 1948, the first point was not taken seriously by 

the government. The second argument was more cogent and will be discussed 

again later. 

The final major economic issue concerned pensions. Though pen

sions constitute a major item in the overall determination of teachers' 
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economic welfare, they will receive little mention in this paper since, by 

general agreement, their negotiation and implementation did not seriously 

involve the school boards after the preliminary stage of development. In 

1921, it was recognized that teachers1 salaries had been so low for years 

that the Individual teacher had not been able to prepare financially for 

retirement. As a consequence, those teachers who were able continued to 

teach to an advanced age even though their effectiveness may have been 

declining for some time. The unfortunate ones had little or no means of 

support despite many years of service to the community. The Legislature 

therefore amended the act, in 1922, to allow school boards: 

... with the approval both of the Council of Public In
struction and the Council of the municipality comprise in 
the school district in which such teacher has been engaged, 
(to) make a retiring allowance to any teacher whom it retires 
from its service for reasons of i l l health or old age.41 

In a few communities, school boards were not averse to hiring 

aged teachers at reduced salaries. In others, trustees were concerned 

over the effect on the standard of teaching from retaining over-age peda

gogues, yet were unwilling to impoverish them by dismissal. For these, a 

retirement allowance provided a reasonable escape from the dilemma. The 

allowance was not a pension but a lump sum settlement. Acceptance of the 

allowance principle did, however, introduce inequities since a great many 

districts, especially rural, could not afford to make such provisions even 

for teachers of distinguished long service. 

Pension plans were introduced under the Superannuation Act for 

provincial government and municipal employees, and provision was made for 

a teachers' plan to be financed by teachers and school boards if the 
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4-9 municipal councils approved the expenditure. At the same time, the 

Public Schools Act was amended to give the Council of Public Instruction 

authority: 

To make provision, by agreement with such teachers as may 
desire to become a party thereto, for the creation and main
taining of a fund out of which shall be paid pensions to those 
who, having rendered long service in the profession, are unable 
to continue on account of ill-health or old age.̂ ^ 

The Putnam-Weir educational survey report of 1925̂  stated that teachers1 

pensions should be handled by a fund separated from the provisions of the 

Superannuation Act and claimed that It was impossible to devise a practi

cal scheme which would include the school boards. The government did not 

concede these points until 1928 when the Teachers' Federation represented 

that all approaches to the boards had been fruitless — not a single 

teacher had the benefits of the pensions legislation. 

With the change in government after the 1928 elections,• the Rev. 

Canon Joshua Hinchliff e'.-became.--Ministeri of Education and a-Teachers' Pen

sions Act,was brought down the following year.^ In the bill's final 

form, the government was committed to a contribution of $250,000 spread 

over ten years and the teachers were obligated to contribute four per cent 

of their earnings. Although dubious of the plan's stability, the Federa

tion executive recommended acceptance rather than see eight years of 

negotiation wasted, for the government had indicated it would make no 

further concessions.̂  

The financial base of the pensions fund was indeed inadequate. 

Within ten years it was approaching bankruptcy. Political fortunes had 

changed again in 1933 and Dr. CM. Weir, head of the U.B.C. department 
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of education, had become Minister of Education. The pension needs were 

completely resurveyed and the base revised in 1938. Under the new system, 

the government was to make an immediate fund contribution of $1.9 million 

and then to repay the school boards' annual contribution, of seven per 
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cent of payroll, by means of increased grants. The teachers were to pay 

in four per cent of salaries. To assist in raising existing pensions, 

and to ensure fund stability, the teachers were to contribute another 

one per cent for a maximum of twenty years. 

Though the 1938 revision proved to be actuarially sound, pensions 

did not keep pace with the post-war price spiral. After much discussion 

and research, the Federation recommended to the government that the method 

be changed again in favour of a pension based on percentage of final sa

lary. The request was closely approximated in the Teachers' Pensions 

Act, 1961.48 

Professional issues have also divided teachers, trustees and 

government*"in a variety of. ways. In attempting to increase their profes

sional stature, teachers have clashed with the other parties, primarily 

in the matter of authority distribution, but also over rights and working 

conditions that tend to increase costs. In recent years, school boards 

and the provincial government appear to be more willing to acknowledge 

the teachers' professional competence to participate in selected areas of 

policy determination. Although a great volume of research work has been 

performed gratis by teachers in committee, the result may be establishment 

of policy areas dominated by the teachers' opinions. 
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Throughout the period under investigation, the problem of con

tractual obligation recurs. The salary schedule in effect in a school 

district determines the rates which shall be paid to teachers of equal 

qualifications, experience and employment, but it does not constitute a 

contract of employment. The offering and accepting of teaching posts is 

a separate procedure involving the school board and the individual teacher 

only; the local association may enter the proceedings to the extent that 

a joint teacher-trustee committee Is used to determine the teacher's posi

tion on the scale. Disputes have arisen over honest differences of opinion 

and misinterpretation of agreement clauses, but the most aggravating inci

dents have involved bad faith on either or both sides. Honest error can 

be corrected by negotiation, or by recourse to the courts for interpreta

tion, and recurrence can be prevented by amendment of the act or regula

tions. However, bad faith cannot be legislated out of existence. 

When vindictive or intractable trustees cause ill-will, the main 

corrective power lies with the electors, but the Council of Public Instruc

tion has retained the power to replace a school board with an official 

trustee whenever expedient. The authority is usually exercised only 

when a school board gets into financial difficulties but it has been used 

for disciplinary purposes. Where an irresponsible teacher causes trouble 

by breaking his contract, the Council has authority, on complaint from the 

board, to suspend or cancel the teacher's certificate for an indefinite 

period. The Federation deals with the latter type of case as one involv

ing professional ethics and tries hard to prevent its occurrence. As a 

matter of professional courtesy, a procedure is evolving whereby the 
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offended school board lays its complaint with the B.C.T.F. and the Federa

tion, after investigation, cancels the teacher's membership. The Council 

of Public Instruction is then informed and it rescinds the teacher's cer

tificate under the "compulsory membership" provision. Appeal and re-in-

statement procedures are provided. 

Federation attempts to participate in non-economic policy deter

mination have met mixed reactions. Curricula revision and selection of 

textbooks are two areas in which considerable•teacher influence prevails, 

though both government and B.C.T.F. as yet seem hesitant to admit the full 

degree of co-operation. A letter to the editor, printed in The B.C. Teacher-, 

drew a strong response with its criticism that Federation members were 

being exploited in performing, without pay, the bulk of the labour on govern

ment curriculum boards. The chairman of the Federation curriculum revision 

committee noted that the boards in question were not strictly departmental 

in that the function was only advisory and that other nongovernmental bo

dies were involved besides the teachers. The anticipated effect of such 

participation upon professional status was also brought to the letter-

writer's attention. For its part, the government has emphasized its free

dom to reject advice from outside the Department of Education any time it 

desires. When two principals were seconded to the Department for tempor

ary employment on curriculum revision, both the Minister and the Federa

tion executive mentioned that the Federation was not consulted in the 

appointments though the impression was left that practicing teachers could 

well bask in the glory of their compatriots. 

Trustees and the provincial government applauded the Federation's 
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measures of professional self-discipline until 1958. Then, B.C.T.F. 

"professional solidarity" in opposing truculent school boards was looked 

upon as sinister. ̂  The trustees called it "blacklisting" and the govern

ment refused to include the compulsory membership clause in the new Public 
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Schools Act until the teachers promised to be more tractable. 

Various B.C.T.F. proposals to the Department, on restriction of 

class size, more rigorous selection standards for trainees, and increased 

performance criteria for qualification, have been received coolly. Though 

the propositions might have led to improved results in the public schools, 

they would also have accentuated the teacher shortage and contributed to 

future budget increases for teachers' salaries. Federation requests to 

participate equally with the provincial government and the College of 

Education in the control of teacher training and certification have been 

rejected outright. The Department will listen to briefs on these subjects 

but is adamant in its refusal to share this authority; its reply to the 

annual Federation resolution on the matter appears to be increasingly curt. 

The most recent Federation adventure in professionalism — the presentation 

of detailed outlines to the government on the acceptable roles for super

visory personnel and consultants — was noted without apparent enthusiasm. 

The list of problems just reviewed is not intended to be exhaus

tive. Others will be introduced in the following chapters, but their 

development and resolution generally follow the examples given. 
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The Bargaining Atmosphere 

One of the early members of the B.C.T.F. was Dr. G.G. Sedgwick, 

a professor of English at U.B.C., and Summer School Director. The 

Educator of Canada reported excerpts from a speech he made to Vancouver 

teachers in 1919: 

Professor Sedgwick stated that although there might be 
many contributory causes, the basic cause to which the low 
status of the teaching profession must be ascribed was an 
economic one — an insufficient salary. 'But there is one 
lesson Labour has taught us — that there is a time when, 
patience will not do, and must be replaced by force .... 
It has always, in the end, been some display of power that 
has brought the climax. And if you don't get justice, and 
when you feel that your last ounce of patience has been ex
hausted, then, and not t i l l then, you must use force. But 
behind force there must be a momentum of profession.' 

This plea was made shortly after a two-day strike of school teachers in 

1918 had forced the Victoria School Board to settle its salary dispute 

under the general provisions of the Arbitration Act. ° Amendment of the 

Public Schools Act followed in 1919, specifically to permit negotiation 

and arbitration of teachers' salaries. 

The "momentum of profession" stressed by Professor Sedgwick 

took many years to develop in British Columbia because the rural schools, 

predominantly one-room, and the rural teachers were greatly isolated. In 

the cities and larger municipal districts, organization proceeded apace. 

A number of school boards rebelled at the prospective lessening of their 

authority and refused to negotiate with the local associations of teachers 

but, in the main, introduction of bargaining was orderly. The unequal 
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advance of urban and rural teachers caused a major rift within the B.C.T.F. 

in the nineteen-fortiesi The reasons for the inequality-are easily dis

covered, though the solution was slow to develop. The urban teachers had 

the advantage of numbers when negotiating and the cities could more easily 

raise taxes to pay for salary increases. The isolated rural teacher, how

ever, often faced his three-man school board alone and he knew the relative 

poverty of the local rate-payers. The predominance of women in the pro

fession did not increase the rural teacher's prospects. 

Though, from the earliest years, the B.C.T.F. annual general 

meetings set the Federation salary schedules, the responsibility for nego

tiating with school boards lay with the local associations. The Federa

tion scale that seemed attainable and reasonable in the atmosphere of 

convention solidarity was much more difficult to obtain in local isola

tion. The emphasis was therefore laid upon raising minimum salaries to 

meet the scale. Establishment of salary increments and maxima were left 

to locals to decide after consideration of the possibilities in their 

respective areas. 

With time, teachers established district councils to co-ordinate 

the activities of locals and to stimulate organization. Teachers in the 

larger centres gained negotiating experience and began helping the smal

ler associations in their efforts. The research and planning carried out 

by the Federation salary committee were duplicated, to an extent, by the 

district councils. Eventually the local association salary committees 

developed more effective procedures for preparing their cases for nego

tiation and arbitration. The administrative staff of the Federation was 
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constantly involved in this work but there was a limit to the amount of 

help one or two men could give. There were approximately nine hundred 

separate school boards before the government re-organized them into lar

ger administrative units after its receipt of the 1946 Cameron Report. 

Local associations have not only negotiated general teachers' 

salaries but have also bargained for additional pay for subject special

ists and principals. Principals' and vice-principals' bonuses came to 

be based on the two functions, administration and supervision. This 

functional discrimination assisted in the determination of scales for 

head-teachers and supervising principals. The more recent introduction 

by school boards of teacher-consultants, department heads, subject super

visors, assistant district superintendents and municipal inspectors of 

elementary and high schools, has added to the complexity. 

The negotiation and arbitration clause of the Public Schools 

Act has undergone a number of changes. At first it was merely permissive, 

then became compulsory; "salaries" became "salaries and salary schedules"; 

negotiation between boards and teachers was expanded to:include teacher 

organizations, and later was modified to permit regional or zonal nego

tiation and arbitration. Throughout the entire period, however, the 

provisions have been narrowly interpreted so as not to apply to "fringe" 

benefits even though the latter benefits affect the teachers' incomes and 

are negotiated. 

The narrow interpretation has contributed to the development of 

alternative, or at least complementary, methods of problem resolution. 

Successful appeals have been made to the Minister to consolidate partial 
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gains from negotiation of non-arbitrable issues by making them compulsory 

on all school boards through legislative enactment. In a few instances 

where trustees and teachers have been in agreement on the value of intro

ducing a benefit, but where the cost has deterred trustees, the two groups 

have combined efforts to persuade the government to finance the measure . 

and make it compulsory. The accumulated frustrations of failure to nego

tiate adjustments in administrative procedures have led to unilateral 

approaches to the government for regulatory changes that would work to 

the detriment of the opponent; many B.C.T.F. and B.C.S.T.A. convention 

resolutions reflect this situation. The success of many of these adventures 

has depended upon the support of interested community groups such as 

P.-T.A.s, labour unions, rate-payer associations and other private organi

zations. Thus public relations activities have increased considerably 

and all communication media have been used. For a short period, the B.C. 

T.F. affiliated with the Trades and Labour, Congress in an attempt to gain, 

organized support for its campaigns. 

With the exception of the first years of the B.C.T.F.'s exis

tence, the strike has not been employed as an economic weapon. However, 

there have been indications that the more sophisticated professional 

boycott can be equally effective and less costly for the teachers. Some 

of the ramifications will be discussed in Chapter 4. 

In 1957, negotiations in a large number of school districts 

broke down completely. In twenty-four areas, both teachers and trustees 

avoided invoking the conpulsory arbitration provisions to settle their 

disputes. As part of the solution imposed by the government, the B.C.T.F. 
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and B.C.S.T.A. were required to nominate special conciliators whose task 

was to intercede in each case where renewed negotiations failed to re

solve the difficulties. Conciliation provisions were then included in 

the new act of that year. 

Although these highlights have tended to emphasize the atmos

phere of conflict, much accommodation and co-operation between teachers 

and trustees has been achieved through various liaison links. These have 

included: executive representation at each other's conventions, exchange 

of B.C.T.F. and B.C.S.T.A. magazines, occasional joint executive meetings 

to discuss mutual problems, reciprocated entertainment at the local asso

ciation - school board level, special liaison committees, and more re

cently, the establishment of joint committees to investigate tenure dis

putes. To a considerable degree, the intelligent application of well-

conceived arbitration procedures also reduces conflicts rather than 

postpones or extends them. 
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especially, vol. 22, no. 1 (Sept., 1942), to no. 5 (Feb., 1943). 

36 S.B.C., 1933, ch. 57, s. 32 and s. 35. For comments on the development 
see "General Secretary's Report", Teacher, vol. 9, no. 4 (Dec, 1929), p.. 15. 
"Minister's Replies to Provincial Trustees' Association Resolutions", Teacher, 
vol. 7, no. 5 (Jan., 1933), pp. 33-36. "Dismissal of Teachers", Teacher, 
vol. 8, no. 1 (Sept., 1933), pp. 1-3. 

37 The informal arrangement was made formal by legislative enactment in 
1958. S.B.C., 1958, ch. 42, s.. 134, ss. 3-10. 

38 S.B.C.1961, ch. 53. The Hon. L. R. Peterson explained to the teachers 
that the change was partial implementation of a Chant Report recommendation. 
See "The Minister Views Education", Teacher, vol. 40, no. 8 (May-June, 1961), 
pp. 402-406. Cf. "Tenure and Arbitration Laws Attacked at Trustees Conven
tion", Teacher, vol. 28, no. 2 (Nov., 1948), p. 61. 

39 "The Department Answers: Replies to Our I960 Policy Resolutions", 
Teacher, vol. 40, no. 3 (Dec, 1960), p. 114. 

40 F. P. Lightbody, "The President's Message", Teacher, vol. 27, no. 1 
(Sept.-Oct., 1947), pp. 11-12. 
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41 S.B.C, 1922, ch. 64, s. 50. 

42 The provision for municipal and school board pension plans was only 
permissive in the original Superannuation Act, 1921. Municipal council 
approval of teacher pension schemes was not required in the government's 
draft bill but was introduced by amendment in the legislature. "A Brief 
Review of the Federation Work on Superannuation", Teacher, vol. 7, no. 2 
(Oct., 1927), pp. 44-46. 

43 S.B.C., 1925, ch. 46, s. 5. 

44 The appointment of Dr. J. H. Putnam, Ottawa senior inspector of schools, 
and Dr. G, M. Weir, U.B.G. professor of education, to conduct a survey of 
B.C.'s education needs was announced by Premier John Oliver at the 1924 
B.C.T.F. convention. Teacher, vol. 3, no. 10 (June, 1924), p. 228. 

45 S.B.C., 1929, ch. 62. 

46 "Teachers' Pensions", Teacher, vol. 20, no. 4 (Dec, 1940), p. 157. 
While the editor had eleven years' hindsight in stating the Federation 
executive's doubts about the Pensions Act, the small items on negotiations 
in 1928-29 substantiate the claim. 

47 S.B.C.,1938, ch. 52. Cf. "Urgent and Important Notice Re Teachers' 
Pensions", Teacher, vol. 20, no. 3 (Nov., 1940), p.. 128. 

48 S.B.C, 1961, ch. 62. The percentage of salary, for pension purposes, 
is based on the highest average salary during the 100 month period when 
salary is at its peak; this may or may not be the last ten years. The 
salary limit for calculation of pension is $1,000 per month or $10,000 
per year, whichever is the lower. 

49 Vol. 41, no. 6 (Mar., 1962), p. 265. The answer is given in no. 7 
OApr., 1962), p. 313. 
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50 In twenty-four school districts, the trustees broke off negotiations 
and unilaterally set the salary schedule for 1958. The trustees made no 
effort to seek arbitration, but neither did the teachers. The latter 
merely declared their districts to be "no-agreement areas" and asked 
teachers to refrain from accepting employment with those boards. 

The B.C.1 Teacher, vol. 37, no. 7 (Apr., 1958) contained an editorial 
from The Albertan, 5 Feb., 1958, which said, in part: 

They [the teachersj are seeking to avoid any arbitration 
procedures because, it is understood, they feel that it has 
been precisely this matter of arbitration with the teachers 
compelled to accept the decision that has led to generally 
low salaries. 

The Federation magazine re-printed the editorial without comment which, one 
might assume, was a tacit admission of its correctness. 

51 "The Minister's Convention Address", Teacher, vol. 37, no. 8 (May-
June, 1958), pp. 382-388. L. R. Peterson explained the government's 
actions to the 1958 convention in the following terms: 

[T] he Government of the Province ... had to do its duty in 
the best interests of the public and of the school children. 
For this reason, and because the teachers use of the 'no agree
ment' tactic had the effect of causing automatic membership to 
deprive the 'disputed' districts of essential service, it seemed 
necessary for the Government to withhold the procOiamation of the 
'automatic membership' sections in the new Public Schools Act. 
Had the Government done otherwise, it would have been publicly 
aligning itself with the teachers against the school boards and 
acting contrary to the public interest of the people of B.C 
I am prepared to recommend the proclamation of those sections 
of the Act relating to compulsory membership as soon as settle
ments are reached in the various districts In question .... 

52 "Teachers Demand Public Recognition", vol. 1, no. 8 (Jan., 1920), 
p. 1. 

53 R.S.B.C., 1911, ch. 11. 
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Chapter 2 

ARBITRATION AND THE LAW 

Arbitration is a judicial process. The arbitrator is 
a judge, not a compromiser. Arbitration is not conciliation, 
mediation or an extension of collective bargaining. Arbi
tration begins where other methods of dispute leave off. 

Collective bargaining Is the term applied to negotiations con

ducted between employers and employees to determine working conditions and 

to regulate employer-employee relations. It is generally agreed that there 

are two types of bargaining Involved — contract negotiation and grievance 

procedure. After the initial collective agreement has been signed, con

tract negotiations are usually conducted annually to renew or revise the 

agreement, which will then regulate relations for the ensuing year. Occa

sionally, agreements are negotiated for periods up to five years with 

provision made to allow either party to re-open negotiations at pre-deter-

mined intervals. In the intervening periods, disputes may occur over in

terpretation of the agreement or complaints may arise from contravention 

of its provisions by either party. Negotiations to resolve such conflicts 

are governed by the grievance procedure detailed in the contract. 

The collective agreement is a contract between employers (or 

employer associations) and organized employees, rather than a contract of 

employment. Its purpose is regulation of the rights, benefits, and prac

tices of all employers and employees party to the agreement. 
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The content of the agreement is determined by the parties them

selves and usually includes wage or salary schedules, employee benefits 

(e.g. sick leave, holidays, and various Insurance schemes), a general 

code of behavior, and a grievance procedure. In some jurisdictions, part 

of the content is determined by law, e.g. in British Columbia, all collec

tive agreements must contain provision for a grievance procedure without 

work stoppage during the contract period. The procedure may include 

arbitration. 

Negotiations leading to renewed or revised agreements have dif

ferent characteristics than most grievance negotiations arising after the 

contract has been signed. Pre-contract bargaining consists of each party 

presenting its requests for changes in the collective agreement, then ver

bally probing to determine weaknesses in the opponent's position. Assum

ing that the forces are roughly equal, the first purpose of the talks 

will be assessment of the weight attached to each point — that is, esti

mation of the demands on which the opponent will compromise (and to what 

extent) and those on which he will stand fast. The actual value placed 

upon each demand by its proponent is a closely guarded secret; the tacti

cal situation will determine the amount of "padding" employed. An under

lying assumption of such discussion, of course, is that each party will 

overstate its demands to allow for bargaining without sacrificing the core. 

The process by which employees, for example, select their bar

gaining targets, evaluate them, and order the priorities, is, to a great 

degree subjective. The lack of accepted objective measures decreases the 

possibility of value prediction and increases the likelihood that the 
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employers and employees will be far apart in their estimation both of the 

relative importance of issues and of the dollar valuations. 

If negotiations are successful, a final compromise will be 

reached that is acceptable, or at least tolerable, to both parties. In 

all probability, neither will have obtained all that it desired, nor sur

rendered all that it was prepared to lose. The settlement will be within 

the acceptable range of alternative solutions that the parties had consi

dered independently before contract negotiations began. If, however, the 

parties should fail to estimate correctly the weights accorded the opponents' 

demands, then any settlement reached will be biased (in comparison with 

what could have been achieved), but the loser may not realize the extent 

of his miscalculation for some time. 

Should it happen that bargaining talks are broken off for lack 

of common ground, the alternatives are: (1) A strike or lock-out in which 

the economic resources of the parties are pitted against each other until 

one party submits to the last demands of the other, or until new compro

mises are suggested that lead to further negotiations and settlement; or 

(2) Conciliation In which an outsider is brought into the negotiations in 
q 

an attempt to find a mutually acceptable compromise. The conciliator, or 

mediator, may be successful if the demand-values were incorrectly assessed 

at first, if one of the'parties can be persuaded to change his demand-

values, or if the costs of a work stoppage can be shown to be greater than 

the cost of further compromise. 
Theoretically, a strike or lock-out should only occur when one 
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p a r t y w o u l d l o s e l e s s b y h a l t i n g p r o d u c t i o n t h a n i t w o u l d l o s e b y a c c e p 

t i n g t h e o p p o n e n t ' s l a s t o f f e r . T h e l o s s c a l c u l a t i o n s m i g h t r e a s o n a b l y 

b e made i f t h e o n l y m a t t e r s i n d i s p u t e w e r e r e a d i l y v a l u e d i n d o l l a r s a n d 

c e n t s . When t h e i s s u e s , h o w e v e r , a r e b a s i c a l l y n o n - e c o n o m i c ( e . g . g r i e 

v a n c e p r o c e d u r e , c a l l n o t i c e , s e n i o r i t y , e m p l o y e e f a c i l i t i e s , o r " c l o s e d " 

s h o p ) , t h e n t h e v a l u a t i o n i s h i g h l y s u b j e c t i v e a n d t h e c o m p r o m i s e p o i n t s 

c a n b e m i s c a l c u l a t e d m o r e e a s i l y . E v e n when t h e i s s u e s a r e e c o n o m i c ( e . g . 

w a g e s , b o n u s e s , o r i n s u r a n c e b e n e f i t s ) , i d e o l o g i c a l c o m p l i c a t i o n s may b e 

p r e s e n t w h i c h t h e o p p o n e n t d o e s n o t u n d e r s t a n d o r o f w h i c h h e may n o t b e 

a w a r e . T r a d e o r p r o f e s s i o n a l a s p i r a t i o n s may l e a d e m p l o y e e s t o demand f a r 

m o r e t h a n t h e e m p l o y e r e s t i m a t e s t h e w o r k t o b e w o r t h . A t t h e same t i m e , 

t h e e m p l o y e r ' s g r o w t h a s p i r a t i o n s may i n d u c e h i m t o demand a h i g h e r p r o f i t 

r a t e t h a n e m p l o y e e s t h i n k j u s t i f i e d i n r e l a t i o n t o t h e i r i n c o m e . I n p u b l i c 

s e r v i c e , w h e r e a p r o f i t may n o t b e i n v o l v e d , t h e c o s t t o t h e t a x p a y e r w i l l 

u s u a l l y d e t e r m i n e t h e e m p l o y e r ' s v i e w p o i n t . 

T h r o u g h o u t t h e p r e - c o n t r a c t u a l p h a s e , f o r c e s a r e a t w o r k w h i c h 

may c a u s e c h a n g e s f r o m t h e o r i g i n a l b a r g a i n i n g p o s i t i o n s . T h e n e g o t i a t o r s 

a r e r e p r e s e n t a t i v e s o f g r o u p s o f p e o p l e , n o t j u s t e c o n o m i c u n i t s , a n d 

p e o p l e a r e s u s c e p t i b l e t o c h a n g i n g moods o f d o u b t , f r u s t r a t i o n , a n d d e t e r 

m i n a t i o n . T h e p e r s o n s t h u s r e p r e s e n t e d may c h a n g e t h e i r m i n d s c o n c e r n i n g 

t h e demands t o b e made a n d p r e v a i l u p o n t h e i r n e g o t i a t o r s t o b e , a c c o r d 

i n g l y , m o r e f l e x i b l e o r m o r e r i g i d , o r t o a l t e r p r i o r i t i e s . T h e p u b l i c , 

i n i t s v a r i o u s o r g a n i z e d f o r m s , may w e l l r e a c t s t r o n g l y t o t h e a n t i c i p a t e d 

e f f e c t s u p o n i t s i n t e r e s t s a n d a l s o a t t e m p t t o p r e s s u r e t h e c o m p e t i n g 

g r o u p s i n t o c h a n g i n g t h e i r t a c t i c s . 
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S h o u l d a s t a l e m a t e o c c u r i n t h e p r e - c o n t r a c t u a l p h a s e o f b a r 

g a i n i n g , c o n c i l i a t i o n c a n b e v a l u a b l e . R e f u s a l o f one o r b o t h p a r t i e s , t o 

m o d i f y demands f u r t h e r , i s n o t n e c e s s a r i l y a n i r r e v o c a b l e d e c i s i o n . A n 

a d a m a n t s t a n d u s u a l l y a p p l i e s o n l y t o t h e l i n e s o f a c c o m m o c a t i o n t h a t h a v e 

b e e n d i s c u s s e d t o t h a t p o i n t i n t h e n e g o t i a t i o n s . A c o n c i l i a t o r may b e 

a b l e t o s u g g e s t new d i r e c t i o n s t h e t a l k s may t a k e o r may b e a b l e t o p r e v a i l 

u p o n t h e r e p r e s e n t a t i v e s t o make e n o u g h c o n c e s s i o n s s o t h a t a n a g r e e m e n t 

c a n b e r e a c h e d . I n t h e l a t t e r c a s e , t h e c o n c i l i a t o r c a n b e a " f a c e - s a v e r " , 

f o r t h e p a r t i e s may f e e l f r e e t o a c c e p t c o m p r o m i s e s r e c o m m e n d e d b y t h e 

c o n c i l i a t o r w h i c h t h e y c o u l d n o t a c c e p t f r o m t h e o p p o n e n t w i t h o u t a p p e a r 

i n g t o h a v e c a p i t u l a t e d . O c c a s i o n a l l y , b o t h t e a m s o f n e g o t i a t o r s may s e e 

t h e p o s s i b i l i t y o f a c c o r d i f a s p e c i f i c move s h o u l d b e p r o p o s e d , b u t n e i 

t h e r may b e w i l l i n g t o v o i c e t h e i d e a f o r f e a r o f d i s a f f e c t i n g p a r t o f t h e 

g r o u p w h i c h t h e y r e p r e s e n t . B y t h i s i s m e a n t t h a t a s p e c i f i c c o m p r o m i s e 

m i g h t b e a c c e p t e d s a f e l y b u t n o t s a f e l y p r o p o s e d . I f t h e c o n c i l i a t o r i s 

a s t u t e e n o u g h t o s e n s e s u c h a s i t u a t i o n a n d t o t a k e a d v a n t a g e o f i t , t h e 

p r o b l e m i s r e s o l v e d . 

F a i l u r e o f t h e c o n c i l i a t o r i n h i s t a s k s t i l l l e a v e s t h e d i s p u 

t a n t s w i t h a l t e r n a t i v e s : (1) T h e y may s i g n a l i m i t e d c o n t r a c t w h i c h i n 

c l u d e s t h e m o d i f i c a t i o n s a c c e p t a b l e t o b o t h s i d e s a n d t h e n c o n t i n u e n e g o 

t i a t i n g o n t h e r e m a i n d e r . I f t h i s i s n o t a c c e p t a b l e , (2) t h e y may h a v e 

r e c o u r s e t o a w o r k s t o p p a g e d u r i n g w h i c h e c o n o m i c s t a y i n g p o w e r s a r e t e s t e d 

a n d t h e w e a k e r s i d e i s e v e n t u a l l y f o r c e d t o c a p i t u l a t e , o r a t l e a s t s u e f o r 

r e n e w a l o f n e g o t i a t i o n s . I f t h e e c o n o m i c r e s o u r c e s a r e g a u g e d n e a r l y e q u a l 

a n d t h e s t a n d - o f f i s t h o u g h t l i k e l y t o c o s t b o t h s i d e s m o r e t h a n a n y com

p r o m i s e , a t h i r d a l t e r n a t i v e may b e c o n s i d e r e d — (3) t h e y may a r b i t r a t e . 4 
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By law, alternative (3) may be a compulsory substitute for (2). 

Whether arbitration is compulsory or voluntary, binding or non-

binding, its usefulness is restricted in resolving pre-contract conflict. 

Non-binding, voluntary arbitration is little more than "one-shot" concil

iation; it lacks the flexibility of conciliation and has the single possible 

advantage of being recognized as a last opportunity for peaceful settlement. 

Voluntary, binding arbitration is likely to be accepted only if both sides 

feel they have a good chance of obtaining an award that is better than the 

contemplated compromise. Compulsory arbitration gives an advantage to the 

public but no permanent advantage to either of the contestants, unless the 

financial loss from any work stoppage would be greater than from an unfa

vourable arbitral decision. 

There are two major flaws in the use of arbitration to decide 

contract terms: (l) The highly subjective nature of demand evaluation pre

cludes the possibility of the arbitrator independently reaching a just 

solution by applying logical principles — for there are no set princi

ples as yet. (2) The arbitrator, therefore, must try to determine the 

contenders' complete views on the issues, but the arbitration environment 

militates against success. In conciliation, the mediator may converse with 

each party separately, as well as jointly, and in such discussions may 

learn, from careful probing, the limits of compromise on both sides. While 

speaking to the conciliator alone, each party is more disposed to reveal 

previously unstated motives and pressures that preclude certain compro

mises than it would in the presence of its adversary. The same opportunity 

to "know" the real strength of commitments is lacking in arbitration 
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p r o c e e d i n g s . E x p e c i a l l y i n c o m p u l s o r y a r b i t r a t i o n , e a c h p a r t y makes i t s 

m o s t f o r c e f u l p r e s e n t a t i o n , k n o w i n g i t t o b e a l a s t e f f o r t t o w i n . Em

p l o y e r s a n d e m p l o y e e s m u s t c o n v i n c e t h e a r b i t r a t o r t h a t t h e i r c a s e i s 

o v e r w h e l m i n g l y r i g h t a n d t h e o p p o n e n t ' s o b v i o u s l y w r o n g i n a n a t t e m p t t o 

r e d u c e t h e l o s s f r o m c o m p r o m i s e . ^ N e i t h e r p a r t y w o u l d a l l o w t h e o t h e r t o 

d i s c u s s m a t t e r s p r i v a t e l y w i t h t h e a r b i t r a t o r b e c a u s e i t c o u l d n e v e r b e 

s u r e t h a n a n u n r e b u t t e d p r o p o s i t i o n d i d n o t p r e j u d i c e i t s c a s e . U n d e r s u c h 

c o n d i t i o n s , n o p a r t y t o a n a r b i t r a t i o n w o u l d p u r p o s e l y w e a k e n i t s s t a t e m e n t 

b y i m p l y i n g t h a t a n y i s s u e was l e s s i m p o r t a n t t h a n a n o t h e r . T h e a r b i t r a t o r 

i s t h u s a t a l o s s t o k n o w how c l o s e l y t h e s a c r i f i c e s h e t h i n k s a c c e p t a b l e 

a p p r o x i m a t e t h o s e w h i c h t h e d i s p u t a n t s w i l l a c c e p t . A c c o r d i n g t o P r o f e s s o r 

A.W.R. C a r r o t h e r s , t h e a r b i t r a t o r t h e n h a s t o d e p e n d u p o n " h u n c h e r y " . ^ 

P o s t - c o n t r a c t u a l d i s p u t e s u s u a l l y , b u t n o t i n v a r i a b l y , i n v o l v e a 

d i f f e r e n t t y p e o f p r o b l e m t h a n do p r e - c o n t r a c t u a l c o n f l i c t s . C o n t r a c t t e r m s 

a r e n e g o t i a t e d a t t h e t o p e x e c u t i v e l e v e l a n d a p p l i e d m o s t l y b y t h e l o w e r 

o r g a n i z a t i o n a l e c h e l o n s . C l a u s e s w h i c h g o v e r n s u c h m a t t e r s a s h i r i n g , f i r 

i n g , s u s p e n s i o n s , l a y - o f f s , t r a n s f e r s , p r o m o t i o n s , w o r k a s s i g n m e n t s , e t c . , 

a r e i n t e n d e d t o e s t a b l i s h p r o c e d u r e s w h i c h a r e f a i r t o e m p l o y e e s a n d y e t 

w h i c h do n o t i n f r i n g e u n n e c e s s a r i l y u p o n e m p l o y e r s ' f r e e d o m o f a c t i o n . 

A s s u m i n g t h a t e q u i t a b l e p r o v i s i o n s h a v e b e e n n e g o t i a t e d , t h e r e i s s t i l l 

o p p o r t u n i t y , i n t h e l a r g e n u m b e r o f d a i l y a c t i o n s , f o r s t u p i d i t y , c u p i d i t y , 

a n d a c c i d e n t t o u p s e t p e r s o n n e l r e l a t i o n s . G r i e v a n c e p r o c e d u r e s a r e t h e r e 

f o r e e s t a b l i s h e d t o p r o v i d e a n a g r e e d m e t h o d f o r s e e k i n g r e d r e s s w i t h o u t 

e x t e n d i n g t h e a r e a o f c o n f l i c t . T h e p r o c e d u r e u s u a l l y c a l l s f o r j o i n t 

u n i o n - m a n a g e m e n t i n v e s t i g a t i o n o f t h e c o m p l a i n t a n d j o i n t d e t e r m i n a t i o n o f 
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t h e c o r r e c t i v e a c t i o n t o b e t a k e n . E v e n w i t h g o o d w i l l on b o t h s i d e s , 

t h e r e i s t h e p o s s i b i l i t y o f d i s a g r e e m e n t o v e r t h e w e i g h t o f a v a i l a b l e 

e v i d e n c e , t h e c o r r e c t n e s s o f a c t i o n t a k e n , a n d t h e a p p r o p r i a t e n e s s o f 

r e d r e s s . I f t e r m s o f t h e c o l l e c t i v e a g r e e m e n t a r e n o t s p e c i f i c e n o u g h 

t o p r o d u c e a common d e c i s i o n , o r i f u n i q u e c i r c u m s t a n c e s a r i s e f o r w h i c h 

c r i t e r i a a r e n o t p r o v i d e d , t h e p a r t i e s may r e s o r t t o c o n c i l i a t i o n a n d 

a r b i t r a t i o n t o s e t t l e t h e m a t t e r ( a t l e a s t u n t i l t h e n e x t r o u n d o f c o n 

t r a c t n e g o t i a t i o n s ) . I n some j u r i s d i c t i o n s , d i s p u t e s o c c u r r i n g d u r i n g 

t h e a g r e e m e n t p e r i o d m u s t b e s e t t l e d b y means o t h e r t h a n w o r k s t o p p a g e . 

W h i l e a r b i t r a t i o n o f d i s p u t e s o r i g i n a t i n g f r o m e m e r g e n t c o n d i 

t i o n s w i l l p r e s e n t much t h e same p r o b l e m a s r e s o l u t i o n o f s t a l e m a t e i n 

c o n t r a c t n e g o t i a t i o n s , a r b i t r a t i o n o f m o s t g r i e v a n c e c a s e s w i l l n o t . Once 

t h e c o n t r a c t i s s i g n e d , p o l i c y i s s e t f o r t h e e n s u i n g y e a r . N o r m a l l y , t h e n , 

t h e a r b i t r a t o r ' s t a s k s a r e t o i n t e r p r e t t h e c o n t r a c t l a n g u a g e ( i f i t s h o u l d 

b e i n d i s p u t e ) , t o e s t a b l i s h w h e r e t h e o n u s o f p r o o f l i e s i n e a c h i n s t a n c e , 

a n d t o w e i g h t h e . e v i d e n c e p r e s e n t e d a c c o r d i n g t o a c c e p t e d r u l e s . > T h e r o l e 

o f t h e a r b i t r a t o r , i n s u c h c a s e s , i s c l e a r l y j u d i c i a l ; i t i s t h e a p p l i c a 

t i o n o f r a t i o n a l p r i n c i p l e s t o t h e d e t e r m i n a t i o n o f f a c t a n d i n t e r p r e t a t i o n 

o f law.''' 

Q 

U s e o f a r b i t r a t i o n t o s e t t l e g r i e v a n c e s i s w i d e l y a c c e p t e d 0 a n d 

seems t o p r e s e n t n o s p e c i a l d i f f i c u l t i e s . T h e r e h a v e b e e n c o m p l a i n t s , 

h o w e v e r , m o s t l y f r o m e m p l o y e r s , t h a t t h e p r o c e s s i s o v e r - u s e d a n d m i s u s e d , 

t h o u g h t h e c o m p l a i n a n t s o f t e n m i s a p p l y t h e t e r m s . T h e c h a r g e o f o v e r - u s e , 

when p r e d i c a t e d u p o n a n a s s u m p t i o n o f i n c r e a s i n g c a s e s , d o e s n o t a p p e a r t o 

b e s u b s t a n t i a t e d i f a b s o l u t e f i g u r e s a r e made r e l a t i v e b y c o m p a r i s o n w i t h 
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increases in the number of employees covered by collective agreements 

which contain provision for arbitration in the grievance procedure. 

Most charges of misuse should properly be classified as charges 

of over-use. They usually involve the accusation that disputants have 

recourse to arbitration as a means of avoiding the responsibility for 

agreeing to a legally just, but politically unacceptable, settlement "out 

of court". While the accusation is probably true, the value judgment im

plicit in terming such practice "misuse" need not be accepted. As one 

observer pointed out, the practice is almost unavoidable so long as leader

ship of an employee association remains a political function;9 the obser

vation could safely be extended to embrace all organizations in which 

executive office is elective. The error lies in condemning application 

of a judicial process to the resolution of a legal problem when the alter

native, potentially dangerous to one of the participants, is political 

resolution of the problem. In an honest dispute coloured by high tensions, 

a non-political negotiator has a wider latitude for accommodation than does 

a negotiator subject to political considerations. 

The charge of "socially irresponsible leadership" is equally 

erroneous under the circumstances; it would not be correct unless, and 

until, the person so-named had refused to submit to an award. 

Misuse of arbitration in grievance procedure could really occur 

only where neither the agreement nor common practice adequately established 

criteria for judgment. Voluntary arbitration, in such an instance, might 

be an acceptable means of disposing of that specific case but a negotiated 
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s e t t l e m e n t w o u l d b e b e t t e r s i n c e i t w o u l d t h e n p r o v i d e a r e a d y - m a d e b a s i s 

f o r c o n t r a c t r e v i s i o n . C o m p u l s o r y a r b i t r a t i o n w o u l d n o t b e a p p r o p r i a t e . 

T h e g r e a t e s t d a n g e r o f m i s u s e , h o w e v e r , l i e s i n t h e a t t e m p t t o u s e s u c h 

a w a r d s a s p r e c e d e n t s . I n t h e g i v e n c i r c u m s t a n c e s , a r b i t r a t i o n i s o n l y a n 

e x p e d i e n t a n d a n a w a r d s o g i v e n c a n n o t v a l i d l y b e h e l d b i n d i n g u p o n f u t u r e 

c a s e s . I f , i n s u b s e q u e n t c o n t r a c t n e g o t i a t i o n s , t h e a r b i t r a t o r ' s d e c i s i o n 

s h o u l d b e f r e e l y i n c o r p o r a t e d i n t o t h e a g r e e m e n t , h i s w i s d o m m i g h t b e u p 

h e l d b u t n o t t h e b i n d i n g n a t u r e o f t h e a w a r d . A n y o t h e r c o n c l u s i o n w o u l d 

h a v e t h e e f f e c t o f e n d o w i n g a r b i t r a t o r s w i t h t h e p o w e r t o s u b v e r t t h e 

p r i v a t e l e g i s l a t i v e f u n c t i o n . " ^ 

A d i s c u s s i o n o f a r b i t r a t i o n m i s u s e m i g h t b e m o r e p e r t i n e n t w i t h 

r e g a r d t o c o n t r a c t n e g o t i a t i o n t h a n g r i e v a n c e p r o c e d u r e . Some o f t h e d i f 

f i c u l t i e s i n h e r e n t i n a r b i t r a t i o n o f p r e - c o n t r a c t u a l c o n f l i c t h a v e b e e n 

n o t e d a l r e a d y ; t h e r e a s o n i s now a p p a r e n t . S u b s t i t u t i o n o f j u d i c i a l a r b i 

t r a t i o n f o r p o l i t i c a l b a r g a i n i n g , a s a means o f p r o d u c i n g p r i v a t e l e g i s l a 

t i o n , i s m i s u s e . I t i s m i s a p p l i c a t i o n o f t h e p r o c e s s , n o t w i t h s t a n d i n g t h e 

p r a c t i c e i n some j u r i s d i c t i o n s , a n d t h e p o s s i b l e c o n s e q u e n c e s s h o u l d b e 

c o n s i d e r e d . 

V o l u n t a r y a c c e p t a n c e o f t h e s u b s t i t u t i o n d o e s n o t s e e m l i k e l y , 

b e c a u s e b o t h p a r t i e s w o u l d h a v e t o a g r e e . A s l o n g a s one was s t r o n g e r 

t h a n t h e o t h e r , t h e s t r o n g e r w o u l d n o t w i l l i n g l y r e l i n q u i s h t h e a d v a n t a g e . 

T h e w e a k e r , h o w e v e r , c o u l d q u i t e c o n c e i v a b l y f a v o u r a r b i t r a t i o n i n t h e b e 

l i e f t h a t a d i s i n t e r e s t e d a r b i t r a t o r w o u l d b e m o r e g e n e r o u s t h a n i t s a d v e r 

s a r y . Two s t r o n g d i s p u t a n t s w o u l d n o t l i k e l y a c c e p t a r b i t r a t i o n a s a p e r 

m a n e n t s u b s t i t u t e f o r b a r g a i n i n g b e c a u s e t h e y w o u l d n o l o n g e r b e a b l e t o 
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insist on a negotiated settlement"̂  when a crucial issue arose. Even two 

weak opponents would not likely agree on the matter since the greater the 

weakness the more leverage there is to be obtained from any disparity in 

strength. The only circumstance that would be conducive to voluntary 

acceptance of permanent arbitration of contract negotiations would be the 

possibility of collusion at the expense of a third party. 

Compulsory arbitration of pre-contractual disputes is an expe

dient sometimes ordered by governments to avoid disruption of essential 

services. Its effectiveness in producing politically acceptable solutions 

of social problems is open to question. In the absence of collusion be

tween the parties — and collusion is not a remote possibility — the 

stronger of the two will be continually frustrated, for a comparison of 

the parties' bargaining resources is not a widely accepted criterion in 
19 

arbitration. It seems reasonable to assume that the inhibited party 

eventually seeks, and employs, other means of achieving its objectives. 

Whether the available alternatives prove to be any more politically ac

ceptable than strikes or lock-outs is another matter for determination. 

These general remarks on the nature of collective bargaining and 

arbitration have indicated some of the factors which determine, or should 

determine, the use of arbitration as a means of resolving employer-employee • 

disputes. Arbitration in practice, however, may produce different results 

than those anticipated from theory.,- Some side-effects may also develop 

that theory could not fairly be expected to anticipate because of the 

variability and ingenuity of men. 
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An examination of the use of arbitration, since 1918, in settling 

disputes between school trustees and teachers of the British Columbia public 

school system shows some results of arbitration in practice. Since this 

inquiry deals with the effects of a specific law on selected groups of peo

ple, the limitations on their use of arbitration also have effects and are 

considered. Precise isolation and Identification of cause and effect was 

not possible, but estimations of the relationship have been made. The 

people concerned have been articulate about many aspects of the study and 

their recorded observations of the effects of changing conditions help to 

substantiate the findings. 

The Law in British Columbia 

Relationships between teachers and trustees are not regulated by 

the same laws as govern the relationships between other employees and em

ployers in British Columbia. Teachers have operated under the provisions 

of the Public Schools Acts and the Arbitration Act while other employee 

groups have operated under a series of statutes called, at various times, 

the Labour Conciliation and Arbitration Act, the Industrial Disputes . 

Investigations Act, the Industrial Conciliation and Arbitration Act, and, 

now, the Labour Relations Act. A comparison will be made of the bargaining 

and arbitration provisions of the two classes of legislation to determine 

whether teachers have had an advantage over the others or whether they have 
13 

been at a disadvantage. The comparison carries no implication of equiva

lence beyond the facts that the members of both groups are employees, rather 
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than self-employedj and that their relations with their employers are 

regulated by law. 

•When the B.C.T.F. was organized in 1917, the current Public 
14 

Schools Act did not mention either collective bargaining or arbitration. 

The omission was understandable since the practice of the period was for 

school board trustees to set salaries unilaterally. Teachers were not 

consulted in the process, nor was it considered necessary that they should 

be. Local teachers' associations, where they existed, were primarily con

cerned with in-service training until the strength of federation Increased 

the possibilities of economic action. 

The Labour Conciliation and Arbitration Act,^ a collective bar

gaining statute applicable to non-teacher employees, was introduced in the 

legislature in 1911 and remained in force without amendment until repealed 

as obsolete in 1923. This act provided for voluntary conciliation or arbi

tration of any disagreement whatsoever between any employer and his em

ployees, organized or unorganized, so long as the number of workers af

fected by the dispute was greater than fifteen. The Provincial Secretary 

was charged with administration of the act and for the purpose was given 

the title of Commissioner of Councils of Labour Conciliation and Arbitra

tion. Upon receipt of a written request from both parties for a council of 

conciliation, the commissioner was required to obtain the names of two nomi

nees from each party whom he would then appoint as conciliators. Should 

conciliation fail, two arbitrators might then be named, by each party, to a 

council of arbitration.16 The appointees would subsequently select a Su

preme Court judge as president of the council. 
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A c o u n c i l o f a r b i t r a t i o n was r e q u i r e d t o " s i t a n d c o n d u c t i t s 

p r o c e e d i n g s a s i f i n o p e n C o u r t , a n d i n m a k i n g i t s d e c i s i o n s s h a l l b e g o 

v e r n e d a s f a r a s p r a c t i c a b l e b y t h e p r i n c i p l e s o f e q u i t y a n d g o o d c o n s c i 

e n c e . " E a c h p a r t y was t o b e r e p r e s e n t e d b y n o t mor e t h a n t h r e e p e r s o n s , 

n o n e o f whom c o u l d b e a n a t t o r n e y , c o u n s e l , o r p a i d a g e n t , e x c e p t t h a t a 

l a w y e r c o u l d p a r t i c i p a t e i f h e was one o f t h e p a r t i e s t o t h e d i s p u t e . T h i s 

p r o h i b i t i o n c o u l d b e a d v a n t a g e o u s i f i t r e d u c e d t h e d i s p u t a n t s ' " c o s t s a n d 

s h o r t e n e d t h e p r o c e e d i n g s b u t , b e f o r e a n o v e r l y l e g a l i s t i c p r e s i d e n t , p o o r 

l y e d u c a t e d w o r k m e n c o u l d a l s o b e a t a d i s a d v a n t a g e . 

A c o u n c i l h a d t h e p o w e r , t h r o u g h t h e c o m m i s s i o n e r , t o summon a n y 

w i t n e s s t o a p p e a r a n d t e s t i f y a n d t o p r o d u c e a n y d o c u m e n t s c o n s i d e r e d 

r e l e v a n t b y t h e c o u n c i l ; e a c h p a r t y p a i d t h e e x p e n s e s o f i t s own w i t n e s s e s . 

T h e a w a r d , h o w e v e r , was n o t b i n d i n g u n l e s s b o t h p a r t i e s a g r e e d t h a t i t 

s h o u l d b e , t h o u g h t h e p u r p o s e o f a r b i t r a t i n g w i t h o u t m a k i n g t h e - a w a r d b i n 

d i n g I s n o t r e a d i l y a p p a r e n t . 

17 
A m o r e g e n e r a l s t a t u t e , t h e A r b i t r a t i o n A c t , a l s o e x i s t e d . I t s 

p r o v i s i o n s w e r e m o r e f l e x i b l e t h a n t h o s e o f t h e l a b o u r a r b i t r a t i o n a c t , n o 

d o u b t t o make i t m o r e s u i t a b l e t o t h e v a r i e t y o f s u b j e c t s t h a t c o u l d b e 

a r b i t r a t e d . Where a n y o t h e r a c t p r o v i d e d f o r a r b i t r a t i o n , t h e A r b i t r a t i o n 

A c t a l s o a p p l i e d t o t h e e x t e n t t h a t I t d i d n o t c o n f l i c t w i t h t h e p r o v i s i o n s 

o f t h e s p e c i a l l e g i s l a t i o n — t h a t i s , i t d i r e c t e d w h e r e s p e c i a l s t a t u t e s 

m i g h t f a i l t o d i r e c t . T h e g e n e r a l s t a t u t e r e c o g n i z e d o n l y v o l u n t a r y a r b i -

t r a t i o n u p o n r e f e r e n c e o f a j o i n t s u b m i s s i o n - " 3 t o a S u p r e m e C o u r t j u d g e . 

I t p r o v i d e d f o r o n e , t w o , o r t h r e e - m a n a r b i t r a t i o n , a t t h e c h o i c e o f t h e 

p a r t i e s c o n c e r n e d . A n a w a r d was n o t b i n d i n g u n l e s s a g r e e d t o b y t h e 
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disputants, although i t could be accepted at any time. Once accepted, how

ever, the award could be made an order of the Supreme Court upon a p p l i c a 

t i o n by either party. Normally, an award was the decision of a majority 

of the a r b i t r a t o r s , but the submission could specify that the decision be 

unanimous. To obviate subsequent l i t i g a t i o n , the a r b i t r a t o r s had author

i t y during t h e i r proceedings to state a case to the Court on a point of law 

or f o r opinion on the award or any part of i t . The schedule t o the act set 

a normal l i m i t of three months from time of reference t o time of award but 

the deadline could be extended by agreement. 

The 1919 amendment t o the Public Schools Act authorized school 

boards t o enter i n t o an agreement with any one or more of t h e i r teachers 

f o r the f i x i n g of those teachers' s a l a r i e s by a r b i t r a t i o n . 1 ^ The act did 

not s p e c i f i c a l l y state that boards must, or even could, negotiate with t h e i r 

teachers but permission was at l e a s t i m p l i c i t i n the authority t o a r b i t r a t e . 

There was no mention i n the statute, however, of authority f o r representa

t i o n of teachers by t h e i r l o c a l a s s o c i a t i o n , or uniform a p p l i c a t i o n of an 

award to a l l teachers of the same category, or of a r b i t r a t i o n of matters 

other than s a l a r i e s . 

In 1920, then, workers appeared to have more advantageous l e g i s 

l a t i o n than teachers since they could submit any dispute to a r b i t r a t i o n 

whereas teachers were l i m i t e d to s a l a r i e s . On the other hand, there was 

no minimum number of teachers prescribed to commence an action. The l a t t e r 

advantage would be minimized, however, by the f a c t that each party had to 

pay i t s own costs of a r b i t r a t i o n so that the fewer teachers involved, the 

higher the cost per teacher. 
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Even the small legislative gain made by teachers proved to be 

elusive until fixed by subsequent amendments. New Westminster teachers 

went on strike in 1921 to compel the school board to negotiate with their 
20 

local association and, if necessary, to arbitrate. After schools had 

been closed for a week, mounting pressure from newspapers, board of trade, 

municipal council, and public meetings, compelled the school board to 

accept the teachers' demands. Salary talks were not successful and the 

matter went to arbitration as agreed in the strike settlement. 

When the arbitrators awarded substantial increases to the tea

chers, it was realized that the current school budget did not allow for an 

increase in salaries and there was no legal way to amend it. The Schools 

Act did provide, however, that trustees could draft a by-law to increase 

"extraordinary expenses" and send it to council for approval. The legis

lature therefore hurriedly amended the definition of "extraordinary ex

penses" to include salary increases granted by arbitration after the bud-
21 

get deadline of February 15. 

The New Westminster city council disapproved the by-law, appar

ently under the impression that there were legal faults in the award, and 

submitted it to the rate-payers for approval by referendum. The measure 

did not pass. To prevent a recurrence of the injustice, the act was amen

ded again the next year by adding, that: 

Where by arbitration ... the salary of a teacher in any 
year is fixed at an amount greater than the amount estimated 
for the salary in the estimates of ordinary expenses for that 
year, and where the moneys raised, together with the grant 
... are insufficient to meet the increase in the salary of 
that teacher, the amount of the increase shall be paid from 
the ordinary revenue of the municipality.^ 
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Thereafter, neither councils nor rate-payers were allowed to contest a 

salary arbitration award. 

Earlier, in 1907, the federal government had passed the Industrial 
23 

Disputes Investigation Act to apply to federally chartered companies en

gaged In mining, transportation, communication, or public service utilities; 

its application to other industries was on a voluntary basis. The govern

ment of British Columbia decided to make the' federal statute applicable to 

industries within the provincial jurisdiction and the legislature passed 

the Industrial Disputes Investigation (B.C.) Act, in 1925, to replace the 
25 

labour statute repealed two years previously. The provincial adoption 

of federal labour legislation also occurred in 1936 and 1944. 

The adopted bill provided for the act's administration by a Minis

ter of Labour and for the appointment of a registrar of boards of concil

iation and investigation. Either employer or employees could apply to the 

registrar for appointment of a board and the other party was then automati

cally obliged to participate. Each party named a conciliator and they, in 

turn, chose a chairman. While making its investigation of the dispute, the 

board sought to reconcile the parties, then submitted its report to the Min

ister together with its recommendations for a fair resolution. The Minister 

was then authorized to publish the report and recommendations in the Labour  

Gazette, and to publicize the matter as he saw fit in order to bring pres

sure to bear on the disputants to reach a settlement. The parties could, 

at any time, agree to be bound by the recommendation of the board as if it 

were an award made pursuant to arbitration. Thus was avoided the redundance 

of non-binding arbitration following conciliation. Heavy fines were 
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authorized if a strike or lock-out was called before the procedure had been 

completed. 

The following definition, prescribed by subsection 2(e) of the 

1907 I.D.I. Act, serves to emphasize the difference in arbitration scope 

permitted labour as compared to teachers: 

'dispute' or 'industrial dispute', means any dispute or dif
ference between an employer and one or more of his employees, 
as to matters or things affecting or relating to work done 
or to" be done by him, or to the privileges, rights and duties 
of employers or employees (not involving any such violation 
thereof as constitutes an indictable offence); and, without 
limiting the general nature of the above definition, includes 
all matters relating to — 

(1) the wages allowance or other remuneration of em
ployees, or the price paid Or to be paid in re
spect of employment; 

(2) the hours of employment, sex, age, qualification 
or status of employees, and the mode, terms and 
conditions of employment; 

(3) the employment of children or any person or per
sons or class of persons, or the dismissal of or 
refusal to employ any particular person or per
sons or class of persons; 

(4) claims on the part of an employer or any employee 
as to whether and, if so, under what circumstances, 
preference of employment should or should not be 
given to one class over another of persons being 
or not being members of labour or other organi
zations, British subjects or aliens; 

(5) materials supplied and alleged to be bad, unfit 
or unsuitable, or damage alleged to have been 
done to work; 

(6) any established custom or usage, either generally 
or in the particular district affected; 

(7) the interpretation of an agreement or a clause 
thereof. 
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While teachers were restricted to arbitration of the one pre-contractual 

matter of salaries, labour had almost unrestricted range both in contract 

negotiation and grievance procedure. The difference in effective range, 

however, would remain more apparent than real so long as neither group 

had the right to compel binding arbitration. 

From 1925 to 1936, there were no changes made in the provincial 

arbitration provisions for either teachers or labour. Federal legislation 

had been changed in 1927 and the revised act became the basis of the Indus-

trial Disputes Investigation (B.C.) Act in 1936. Besides recognizing 

the right of employers and employees to bargain on a regional or industry-
97 

wide basis, the main changes concerned board practices: 

S. 27. The Board's recommendation shall deal with each Item 
of the dispute and shall state in plain terms, and avoiding 
as far as possible all technicalities, what in the Board's 
opinion ought or ought not to be done by the respective 
parties concerned. 

• S. 40. Parties may be represented by three or less persons 
or by counsel or solicitor where allowed. 

. S. 42. No counsel or solicitor shall be entitled to appear 
or be heard before the Board without the consent of the 
parties to the dispute, and notwithstanding such consent 
the Board may decline to allow counsel or solicitors to 
appear. 

S. 47. Majority of members present at a sitting shall 
make decisions for the Board. The majority report and 
recommendations are those of the Board. 

S. 53. . A Board member cannot accept any perquisite or 
gratuity from any source, other than his salary as member 
of the Board. 

The prohibition against employment of lawyers in board proceedings was a 

throw-back, as far as British Columbia was concerned, to a condition of the 
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earliest provincial labour act. The reasoning involved here is mot known, 

but the opinion has been expressed at various times that there is a ten-
28 

dency for lawyers to complicate arbitration unduly and that more progress 

is made without the use of paid intermediaries.-

Teachers made a small organizational gain, in 1936, when the 

Public Schools Act was amended specifically recognizing negotiations and 

arbitration between school boards and teacher associations.^ While many 

boards had dealt with the associations for years, some had insisted that 

they need only deal with individual teachers. Trustees in the urban areas 

had found it more expedient to negotiate with their large teaching staffs 

through the teachers' representatives, but in the smaller centres and 

rural areas change was slow to come. As a bargaining tactic, direct trus

tee-teacher negotiations, in a period of surplus teachers, undoubtedly 

gave the-boards an advantage since, after one teacher broke ranks and 

accepted a salary lower than planned, it was more difficult for other 

teachers comparably situated to justify their demands for higher salaries. 

Part of the trustee resistance to negotiating with the associa

tions was caused by the knowledge that Federation policy was for the esta

blishment of salary schedules in the agreement; and a unified teaching 

body, represented by a "tough" negotiating committee, would surely be in 

a better position to accomplish that purpose than a gaggle of isolated 

pedagogues. To avoid the introduction of schedules by arbitration, boards 

simply refused to arbitrate. -Since trustees were acting within their legal 

rights, the situation might have remained static for many years had not an 

error been committed. 
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Provincial government educational grants had been increased in 

1935 with the,intention that the increase should be passed on in higher 

teachers' salaries. A number of school boards, however, used the funds 
30 

for other purposes. Upon receipt of complaints from the B.C.T.F., the 

government moved, In 1937, to rectify matters by amendment to the Public 

Schools Act. The Council of Public Instruction was empowered to authorize 

and amend "schedules of minimum salaries payable to all teachers, nurses 
31 

and dental surgeons employed in public schools". The concept of salary 

schedules, though incomplete, was at least "on the books". 
In addition, the negotiations clause was amended by adding: 
If the Board of School Trustees and the aforementioned 

teacher, teachers, or association fail in any case to enter 
into an agreement, either of them may by notice in writing 
to the other demand arbitration In respect of the matter; 
and the notice shall be deemed to be a submission of the 
matter to three arbitrators pursuant to the "Arbitration Act', 
and to be binding on the Board and the teacher or teachers 
in respect of whom arbitration.is demanded ... Such arbi
tration shall be concluded on or before the fourteenth day 
of February of the calendar-year in which the award is to 
come into effect, and in the case of a rural or community 
school district on or before the fifteenth day of September 
of the school-year in which the award is to come into effect. 
The award of the arbitrators shall be final and shall be 
binding on the Board and the teacher or teachers in respect 
of whom arbitration was invoked, and shall not be affected 
by any award of arbitrationgmade under section 54 [arbitra
tion of ordinary expensesj . 

The velvet glovelwas not/entirely removed, for the party desiring arbitra

tion must first ask the other party to arbitrate; only if the request was 

refused could' binding arbitration be demanded. The introduction of a dead

line for delivery of the award not only obviated the fuss of budget amend

ment and retroactive salary adjustments, but precluded indefinite extension 

of negotiations. There was a defect, however, in that the deadline imposed 
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a time-pressure that led to increased tension at the negotiating table 

unless negotiations were commenced early in the school year. 

Labour, also, obtained the right to demand arbitration, but in a 

less direct way. The I.D.I. (B.C.) Act, 1936, was replaced the following 
33 

year by the Industrial Conciliation and Arbitration Act, which was entirely 

a provincial statute. The new act guaranteed the right to bargain collec

tively and specifically prohibited employer practices which tended to inter

fere with the employees' rights to organize, to belong to a union, and to 

participate in its affairs. Regional or industry-wide bargaining was recog

nized and "employer"' was expanded to include any person employing one or 

more workers except in agriculture or domestic service. 

In order to prevent strikes, employers were., obliged by the I.C.&A. 

Act to negotiate with their employees on demand and the subject matter was 

still regulated by the same broad definition of "dispute" as existed in the 

previous act. If, in his opinion, the Minister thought negotiations were 

getting out of hand, or if either of the parties applied to the Minister 

for conciliation, he could appoint a conciliation commissioner to investi

gate the dispute. Should the commissioner fail to reconcile the parties, 

upon receipt of the report the Minister was required to appoint an ad hoc, 

representative, tripartite board of arbitration. 

The board was empowered: to determine its own procedure; to sum

mon, swear, and hear the testimony of any witnesses; to punish for contempt; 

and to "accept, admit, and call for such evidence as in equity and good 

conscience it thinks fit, whether strictly legal evidence or not." The 

board was required;to submit its majority decision within fourteen days, 

although the deadline could be extended with the consent of all parties. 
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The award was to deal with each item in dispute and was to be retroactive 

to the date of application for appointment of a commissioner. 

Though the award was not automatically binding, it could not be 

rejected by the negotiators alone. The government would conduct separate, 

supervised votes of employers and employees to determine if both parties 

were agreeable to accepting the award or rejecting it. Until the entire 

procedure had been completed, and the award rejected, it was unlawful to 

call a strike or lock-out. 

The legislative advances thus made by both teachers and labour 

were realization, or nearly so, of the theoretical advances achieved more 

than ten years before. The teachers appeared to have made a substantial 

gain upon labour with the establishment of demandable, binding arbitration. 

However, this excerpt from an-editorial in the January, 1938, issue of The 

B.C. Teacher would seem to indicate that the government did not intend to 

let teachers have free rein: 

The recent Public Schools Act amendment concerning com
pulsory arbitration, invites careful consideration at the 
hands of teachers. If the Department of Education finds it
self inundated with requests"for arbitration, we may rest^^ 
assured there will soon be an amendment to the amendment. 

Some school boards fought to the last against recognizing salary 

schedules, even though the Public Schools Act, as amended in 1937, used 

the term in referring.to a "schedule of minimum salaries". .Probably the 

major reason given for opposition was that a schedule committed trustees 

to future salary increases, for service, that might be difficult to finance. 

• A second reason, equally important.to some trustees.,- was the claim that 
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service increases tended to be too automatic, once in force, and bore no 

proven relationship to increases in teaching efficiency. Whatever the 

reasons, defences quickly crumbled in 1943 and 1944. 

35 
The first amendment to the act empowered official trustees, and 

boards of school trustees of both rural and municipal school districts, to 

prepare and adopt salary schedules applicable to all classes of teachers 

in their districts.3^ When some boards refused to arbitrate schedules be

cause they were not specifically mentioned in the arbitration clause, the 

government amended the act again in the following year to so state.3^ 

During the second world war, the federal government suspended the 

provisions of its Industrial Disputes Investigation Act. By order-in-council, 

P.C. 1003 dated February 14, 1944, it established a Wartime Labour Relations 

Board with power to regulate labour relations generally, to regulate man

power allocation, especially in vital industries, and to control wage in

creases. The W.L.R.B. regulations contained much the same provisions as 

the I.D.I. Act, which it superseded. There was no arbitration, only con

ciliation with the-usual proviso that a board recommendation could be adop

ted as if it were an award in arbitration. The British Columbia legislature 

then passed the Wartime Labour Relations Act which suspended the I.C.&A.-Act 

and placed B.C. - labour under control of the federal Labour Relations Board 
q o 

for the duration of the war. ° 

Much to the teachers' satisfaction, they found that the W.L.R.B. 

did not intend to regulate teacher bargaining since education was considered 

to be entirely a provincial affair and teaching was not classified as a war 
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industry subject to control. For a short time, then, teachers were to have 

more negotiating leeway than some' segments of labour;, even though the range 

of topics was still smaller. 

-After the war, the provincial government repealed both the I.C.&A. 

Act, 1936,. and the W.L.R. Act. In their place was enacted the Industrial 

Conciliation and Arbitration Act, 1947, which was markedly more stringent in 
39 

controlling strikes. It provided' for the establishment of a Labour Rela

tions Board (B.C.) which later received delegated power to devise regula

tions for implementation of the act. -Strikes and lock-outs were forbidden 

during the life of a labour contract, though they could be declared, with 

reservations, after an agreement had expired. The act discriminated fur

ther between pre-contract and post-contract bargaining by making it manda

tory for every collective agreement to include provision for grievance pro

cedure, with or without arbitration, and without work stoppage. 

As in the pre-war legislation, either party could demand that the 

other commence bargaining and, after fifteen days, could call for concilia

tion. The parties could adopt a conciliation board recommendation as if in 

arbitration or could negotiate their own settlement. If neither course was 

followed, the Minister, was at liberty to publicize the board's report and 

recommendation as he saw f i t — a copy from the federal legislation. A pre

contract strike could be called if the employees rejected the settlement of

fers in a supervised vote. 

Disputants were free to appoint their own mediation commission, at 

their own expense, in lieu of government conciliation. 
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Perhaps the most important change from previous legislation was 

the permission to include a union or "closed" shop provision in collective 

agreements. From an organizational point of view, either provision would 

Increase a union's bargaining strength and its financial resources. Though 

this advance" would have given labour an important advantage over teachers 

in negotiation, the teachers did not lose out because the -Public Schools 

Act was also amended in 1947 to provide for compulsory membership in the 

B.C.T.F.40 

This amendment to the school law allowed any teacher then teaching 

in the public schools to declare himself out of the Federation before main

tenance of membership became compulsory, and allowed•students then in tea

cher training, or teachers on leave of absence, the same right if exercised 

within six months of either beginning or resuming teaching. Otherwise, all 

public school, teachers in the province were required to obtain and maintain 

membership in the B.C. Teachers' Federation as a condition of continued 

certification. The price paid by the Federation for this privilege was 

closer surveillance by the Council of Public Instruction; changes in the 

Federation's constitution or by-laws became subject to Council approval. 

•A major revision of the labour statute took place in 1954. Re

named the Labour Relations Act,4-̂  it bore a strong resemblance to the I.C. 

&A. Act, 1947, but reflected an increase in discretionary power for both 

the Minister of Labour and the Labour Relations Board. While discretionary 

powers might never be used, or at least not used with partiality, it would 

seem reasonable to suggest that labour bargaining strength could be adver

sely affected by the implicit threat of administrative power. There is a 
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certain intimidation value in uncertainty. 

. Provisions were maintained in the Labour Relations Act for media

tion commissions, conciliation officers and conciliation boards. 

During the nineteen-fifties, teachers too were presented with a 

changed law. Though the school act had been amended and consolidated many 

times since 1872, the Public Schools Act, 1958, was the first complete re

vision. 42 The changes in bargaining procedure were not drastic, but rather 

accentuated the developing trends in teacher-trustee bargaining practice 

and the emphasis on conciliation in the labour code. 

Contract negotiations conducted by teachers and trustees in the 

autumn of 1957 had been marked by much hostility. By December, more than 

a score of school districts were still without agreements and the prospects 

for voluntary settlement were negligible. Both parties, in each instance, 

had avoided the recourse to arbitration. The Minister of Education directed 

that negotiations would be resumed in the disputed areas in new efforts to 

reach accord and that, where unresolved conflicts still remained, the cases 

would be arbitrated. In order to avoid a large number of arbitrations, he 

further directed that, before that step was taken, each case must be concil

iated by two top-level appointees — one each from the Trustees' Associa

tion and the Teachers' Federation. Considering the Minister's direct inter

vention and continuing interest in the matter, it is not surprising that 

the groups were reconciled in all cases. The conciliation step was thought 

by the Minister to be so successful that It was Incorporated as a compul-

sory stage between demandable negotiations and compulsory arbitration. ° 
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In the context of school law,."compulsory" (in bargaining) now 

means automatically compulsory and not merely upon demand by either party. 

-Whereas in older days negotiations could be opened at practically any time 

and settlement could be made effective at a date of choice, a "rationaliza

tion" of the bargaining procedure gradually evolved whereby specific times 

were set for completion of specific actions. Now, negotiations begin al

most as soon as the school term opens. If negotiations are desired, notice 

must be given by September 30; if settlement is not reached and a contract 

signed by October 31, conciliation is automatic; if conciliation does not 

succeed by November 15, arbitration is automatic; and the arbitral decision 

must be rendered by December 31, to take effect January 1. If neither party 

follows the complete procedure for appointment of arbitrators within speci

fied time limits, the arbitration order is automatically rescinded and the 

previous year's collective agreement continues in force. 

From this comparison of the arbitration provisions of the public 

school and labour statutes, and their amendments, it can be seen that tea

chers have been.narrowly restricted in their use of arbitration when judged 

by the standard of the scope permitted British Columbia labour. In 1919, 

teachers were limited-to arbitration of salaries, while labour could arbi

trate any issue at dispute between themselves and employers; in 1963, a 

similar gap exists. 

At first glance, the bargaining provisions of the Public Schools 

Act seem incongruous and inadequate when compared with the rational basis 

of the bargaining provisions of the Labour Relations.Act. They are seem

ingly incongruous in that teacher-arbitration is restricted by statute to 
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one element of contract negotiation and is not applicable to grievance pro

cedure; this appears to be the reverse of recommended usage. They are seem

ingly inadequate in that, apart from salaries and salary schedules, there 

are no stated grounds for collective bargaining and no stated procedures. 

However there are other factors which must be kept in mind if a balanced 

perspective is to be maintained: (1) the difference in administrative 

characteristics of the two groups, (2) the difference in proportion of "pub

lic interest" vested in the group function, and (3) the difference in atti

tude of the two groups towards bargaining. 

The difference in administrative characteristics of the two groups, 

teachers and labour, has an effect upon the legislative possibilities. "Labour" 

is a collective term which includes greatly diversified occupations with dis

parate requirements in education and skill, and with different degrees of 

organizational solidarity. It is thus impractical to set many of the agree

ment conditions by statute. Also, the diversity of work situations and the 

widely fluctuating economic capacity of employers require that labour legis

lation be less specific in some respects, than comparable sections of the 

school law might be, in order to accommodate that diversity. By contrast, 

there is a high degree of uniformity in teaching situations, in teaching 

skills and education required, and in financial capacity of school boards 

— though the latter uniformity is contrived by grant schemes. . In part, 

then, the great number of possible factor combinations in the general la

bour market and in labour employment situations militates against the possi

bility of a general labour statute that prescribes in specific detail the 

collective agreement content that will prevail throughout the province. A 
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great proportion of the agreement content must, of necessity, be left to 

employers and employees to work out by collective bargaining. In like man

ner, the diversity in labour.working conditions and trade customs may re

quire varied details in grievance procedures even though general principles 

may be enunciated by the legislature. 

The higher level of uniformity in teaching situations, and of 

agreement" in the teaching profession, have permitted of more uniform col

lective agreement content with the result that some provisions have been 

removed from the sphere of teacher-trustee bargaining and have been placed 

in the statute itself. For sake of illustration: the Public Schools Act 

expressly states what paid sick leave teachers are entitled to and the limi

tations upon its accumulation, whereas sick leave is not included in the 

Labour Relations Act but instead is left to negotiation between employers 

and employees. To a degree then, certain provisions of the school act must 

be considered as if they were part of the various collective agreements. 

The differences in proportion of the element of "public interest", 

vested in the group functions of teachers and labour, also have an effect 

on the regulatory statutes. While, at one time, education was a privilege 

of the.wealthy, the titled, and the clergy, it is now considered more of an 

individual right than a privilege, and consequently governments are obliged 

by public demand to ensure equality of opportunity in education. There has 

been a re-newed trend also towards identifying the ends of education with 

the needs of the state, rather than of the individual, although the trend 

is often disguised by the ambiguity of the statements employed. The concern 

here is only to recognize that these trends exist and that they influence 
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the actions of government. 

As governments assume more r e s p o n s i b i l i t y f o r education, c e n t r a l 

ized c o n t r o l increases and greater uniformity usually r e s u l t s , i n the name 

of administrative., e f f i c i e n c y . One manifestation of the trend t o uniform

i t y i s the increasing degree t o which bargaining issues are tr a n s f e r r e d 

from school d i s t r i c t negotiating tables t o the l e g i s l a t i v e chamber. In 

B r i t i s h Columbia, p r o v i n c i a l governments have not a c t i v e l y sought t o i n 

crease t h i s movement but have been subjected to demands from teachers and 

trustees which have had that e f f e c t . Reasons f o r the pressure are not d i f 

f i c u l t t o deduce, but to adduce them i s a d i f f e r e n t matter because of the 

manner i n which the demands are stated by t h e i r proponents. 

Where local-teachers' associations have been able t o negotiate a 

" f r i n g e " b e n e f i t , they have usually been able to expand the ben e f i t through 

successive agreements. For example, the maximum annual allowance of paid 

s i c k leave was extended from ten days t o t h i r t y days, then the r i g h t to ac

cumulate unused leave was granted t o an annual l i m i t of s i x t y days. When 

a majority of school boards had agreed to paid s i c k - l e a v e , teachers sought 

t o have the p r o v i s i o n made compulsory by amendment t o the schools act. The 

l e g i s l a t i v e change obviated continued struggle in-the remaining school d i s 

t r i c t s , p r i m a r i l y r u r a l . C e r t a i n l y t h i s was a Federation win. But the t e a 

chers were supported i n t h e i r request by the trustees from the school d i s 

t r i c t s where the b e n e f i t had been negotiated. One might assume that trustee 

support was w i l l i n g l y given since the recruitment advantage of the be n e f i t 

had been abated by i t s increasing u n i v e r s a l i t y , but the remaining boards had 

been able t o avoid the cost. In ad d i t i o n , there was probably the hope i n 



71 

many breasts that the costs of a compulsory provision.might eventually be 

included in provincial grants. 

This example illustrates the definite tendency to transfer issues 

from the jurisdiction of the local school board to the Department of Educa

tion, at the request of teachers and trustees alike, and sometimes together. 

Whether such co-operation constitutes collusive evasion of the responsibi

lity to determine these matters locally is a political decision that the 

voting public has not been called on to make. Where financial benefits are 

involved, the largely ideological issue of centralization seems to be of 

little consequence in determining policy. The teachers at least are aware 

of the conflict between their value demands and tactical decisions; the 

Federation's "philosophy of education" committee has noted in its reports 

that a number of convention resolutions passed in previous years were in 

direct contradiction to the avowed Federation policy of supporting local 

autonomy against centralized authority. -Despite the warning, teacher re

quests for increased government responsibility and intervention have 

continued.44 

The same degree of "public interest" is not, as yet, generally 

assumed to exist in the management of the economy as exists in public edu

cation. There is not, therefore, the same compulsion to legislate uniform

ity in contract content. If, however, socio-economic values change and the 

public becomes convinced that the economy must be closely managed and plan

ned by the government for the general welfare, then the prognosis is for an 

increase in legislative control of labour's benefits. 
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The greater i n t r u s i o n of the p r o v i n c i a l government in t o teacher 

a f f a i r s than i n t o labour a f f a i r s , as a r e s u l t of the ..difference i n " p u b l i c 

i n t e r e s t " involvement, has had another l e g i s l a t i v e s i d e - e f f e c t . While the 

l e g i s l a t u r e has approved laws which expressly state what matters may be 

negotiated by employees, as of r i g h t , and which state how the bargaining 

may be concluded f o r want of a negotiated settlement, the same l e g i s l a t u r e 

has been completely s i l e n t on the same matters where teachers are concerned, 

s a l a r i e s excepted. One" can only assume that governments, l o c a l and provin

c i a l , are prepared t o bind others by law but not themselves — that they 

p r e f e r an uncertain r i t u a l i n which they hold a l l the power. -While teachers 

may not be s u f f e r i n g unduly from the disadvantage, there are no statutory 

c r i t e r i a by which to - judge the propriety of any action they have taken, or 

may take, t o redress the imbalance. 

The t h i r d d i f f e r e n c e , between teachers and labour, which has l e d 

t o differences i n bargaining provisions between the school law and labour 

law, i s the d i s p a r i t y i n group at t i t u d e s towards bargaining. Since c o l l e c 

t i v e bargaining i s a p o l i t i c a l process and the s t r i k e , an economic contest, 

there eventually comes a point where a c o n f l i c t of values can only be won 

d e c i s i v e l y by openly p i t t i n g the resources of one group against the other. 

Labour has been prepared to s t r i k e , and has struck, whenever i t could not 

win a contract concession by negotiation which i t thought was necessary to 

i t s enhanced or continued welfare. Teachers have not been so i n c l i n e d . A l 

though there has not been a statutory p r o h i b i t i o n against teachers s t r i k 

i n g , ^ 5 they have struck, i n B r i t i s h Columbia, only twice i n f o r t y years. 

Neither time was money the primary"issue. Once i t was to force recognition 
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of their right to negotiate and the other time it was to force recognition 

of their right to arbitration. Arbitration of salaries in lieu of striking 

was the choice of teachers themselves.4^ 

While the choice may have been influenced in part by the opinion 

that to strike for money was perhaps undignified and mercenary, there were 

also tactical factors that must have been considered: (1) the preponderence 

of women in the profession, (2) the lack of organizational strength, and 

(3) the possible advantages of arbitration to an economically depressed 

group. 

The vast majority-of British. Columbia teachers in 1919 were wo

men,4^ and the social climate of the times was scarcely conducive to the 

enlistment of women, especially "young lady" teachers, in a campaign of 

annual strikes to force up salary levels. In the rural areas, prospects 

would be even chancier. The inexperience of the B.C. Teachers' Federation, 

the absence of organizational solidarity, the undeveloped channels of com

munication, and the dispersal of the profession in hundreds of small commu

nities: all these factors conspired to make the strike an unlikely tool in 
48 

teacher bargaining. In the absence of well-developed, militant, local 

teachers' associations throughout the province, the lack of central control 

mechanisms must have been a critical factor in the decision to avoid the 
49 

strike as a bargaining weapon. The change, from a loose federation of 

locals to an association of individuals, did not occur until later.50 

From reports of the economically depressed conditions of teachers 

in British- Columbia just after the turn of the century, arbitration must , 
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have had a strong appeal. For if there was any open, or even latent, sense 

of social justice in the elite of the community, it would seem probable 

that an economic advance could be made by arbitration of salaries without 

the risk of loss that is inherent in the strike. In arbitration of such 

a subjective matter as salaries, the likelihood of compromise5-'- between 

two positions is much greater than the chance of outright adoption of either 

alternative — and any compromise would be an advance over the trustees' 

last offer. If there was any validity in such estimations, then arbitra

tion of salaries should have proved a useful alternative to the strike at 

least until the level of teachers' salaries reached a rough equality with 

the valuation placed upon teachers' services by the public. The public 

evaluation as well might be open to modification. 

When these differences in group characteristics, between teachers 

and labour, have been considered, and their effects upon legislation asses

sed, the seeming incongruity of the school act's bargaining provisions dis

appears. The adequacy of the provisions has not yet been assessed. If, in 

the absence of statutory direction, teachers have developed successful me

chanisms and techniques of goal-attainment, then the act's provisions can

not be classified as wholly inadequate despite the lack of direction. They 

may, however, be partly inadequate if there are no established criteria by 

which to evaluate the propriety of actions which teachers or trustees take 

to attain their goals or to frustrate the other group's attainment of its 

objectives. 
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Fifth Annual Joint Industrial Relations Conference for Lawyers, Arbi
trators and Union and Management Representatives.) 

2 Lloyd G. Reynolds, Labour Economics and Labour Relations, New York, 
Prentice-Hall, 1949, p. 171. 
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13 A comparison could also have been made with legislation regulating 
provincial civil servants or municipal employees, especially firemen 
and policemen who face similar strike proscriptions. The particular 
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British Columbia was without its own labour statute again until an 
appeal to the Supreme Court of Canada established that the federal 
labour act did not apply to labour within provincial jurisdiction 
unless a provincial act made it apply. Cf. A. W. R. Carrothers, 
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Arbitration, but especially by G. Allan Dash in "Current Arbitration Trends: 
the Arbitrators' Viewpoint", p. 59, An opposite view is given by Saul 
Wallen, p. 55. 

29 S.B.C., 1936, ch. 55, s. 20. 

30 "Departmental Replies to Federation Resolutions", Teacher, vol. 27, 
no. 4 (Dec, 1937), p. 171. 

31 S.B.C., 1937, ch. 68,. s. 3. 

32 Ibid., s. 9. 

33 S.B.C., 1937, ch. 31. 

34 Vol. 17, no. 5, p. 212. In succeeding years, H. Charlesworth, B.C.T.F. 
General Secretary, occasionally cautioned against indiscriminate use of 
arbitration. No further mention of a threat is found until this quotation: 

... This legislation [demandable, binding arbitration] was 
subsequently enacted and proved a boon to teachers in their 
efforts to improve salaries. In fact, its widespread and ef
fective use in all parts of the :prov.ineezresulted In the hint 
being dropped that unless teachers would consent to resort to it 
less frequently, there was a possibility it would be repealed. 
Reference is made to this incident merely for the purpose of 
drawing a parallel with any piece of legislation, including 
automatic membership, which is secured as a concession from the 
government. 

A. T. Alsbury, "Supplement to the 1937 Brief Against Automatic Membership", 
Teacher, vol. 21, no. 5 (Jan, 1942), pp. 230-232. Mr. Alsbury was then 
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B.C.T.F. vice-president. When interviewed August 9, 1963, Mr. Alshury 
said he does not remember that the suggested threat was ever substan
tiated. 

35 An "official" trustee was a provincial government appointee, usually 
the district inspector of schools, assigned to manage local school affairs 
in lieu of an elected board of school trustees. This alternative was 
sometimes adopted when a school was heavily "assisted" by the government, 
when schools were established in "company" towns, or when a municipality 
defaulted on debt payments. 

36 S.B.C, 1943, ch. 57, s. 5, 8, and 11. 

37 S.B.C, 1944, ch. 45, s. 13. 

38 S.B.C., 1944, ch. 18. P.O. 1003 and the W.L.R.B. Regulations are 
appended to the B.C. statute. 

3.9 S.B.C, 1947, ch. 44. 

40 S.B.C, 1947, ch. 79, s. 101. 

41 S.B.C, 1954, ch. 17. 

42 S.B.C, 1958, ch. 42. 

43 For the teachers1 viewpoint of the affair, see M. E. Cottingham, 
"The President's Busy Year: Report to the Annual General Meeting", 
Teacher, vol. 37, no. 8 (May-June, 1958), pp. 389-391 and 409-412. 
For the provincial government's view, see L. R. Peterson, "The Minis
ter's Convention Address", Teacher, vol. 37, no. 8 (May-June, 1958), 
pp. 382-388. Cf. Mollie E. Cottingham, "Conciliation As I Saw It: 
April-May, 1958", an unpublished manuscript available from its author. 
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Miss Cottingham's statement, that all of the twenty-five' districts in 
dispute were eventually reconciled, seems to conflict with that of the 
Minister. This may be due to the fact that the Minister's statement 
does not clearly discriminate between the "special" cases and other 
districts that failed to negotiate settlements that year. 

44 The trend is not all one way, of course. While asking that certain 
policies be made compulsory, teachers have also asked that other policy 
matters be left to local choice (e.g., report cards), or that teachers 
and trustees be given a voice in determining department policy. 

45 While the Public Schools Act, 1958, does not state that teachers cannot 
strike, the act does state that salaries, if not negotiated, will be arbi
trated. How can teachers strike over salaries that are determined by 
binding arbitration? The act does not prohibit such strikes, it precludes 
them. 

46 W. V. Allester, a past president of the B.C.T.F. and now one of its 
staff executives, is of the opinion that a quid pro quo was established 
whereby teachers agreed not to strike for salaries if the provincial 
government would recognize their right to arbitration. This opinion is 
also shared by A. T. Alsbury, another past president of the B.C.T.F., 
former mayor of Vancouver,, and now director of the University of British 
Columbia Development Fund: interviews with the writer August 14, 1963. 

47 As late as 1944, over 70 per cent of British Columbia teachers were 
women. Teacher, vol. 24, no. 4 '('Jan., 1945), p. 123. 

48 Even in 1944, when the Federation was engaged in an aggressive cam
paign to raise salaries, a resolution was submitted by the Michel Teachers' 
Association to the B.C.T.F. annual convention that would make abstention 
from striking a Federation policy. Teacher, vol. 23, no. 6 (Mar., 1944), 
p. 217. 

49 In his paper, "The New Westminster Teachers' Strike of 1921", £• H. 
Lock, a past president of the B.C.T.F., states that the organizational 
weakness was apparent from the earliest days of the Federation but that 
teachers could not be prevailed upon by the Federation executive to change 
the constitutional arrangement. 
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50 The constitutional change was finally approved by the 1941 annual-
general meeting. Teacher, vol. 20, no.. 9 (May, 1941), pp. 403-406. 

51 While use of the term "compromise" may seem to conflict with previous 
statements, it actually does not. This will be explained more fully in 
the next chapter. 
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Chapter 3 

SOME EFFECTS OF ARBITRATION 

Ever since our professional infancy ... we have believed 
that teaching is undefiled by mercenary motives, and that our 
associates are solely actuated by the desire to bring light 
and beauty into a singularly dark and obtuse world. Prominent 
educationalists have told us this, high-class journals have 
affirmed it and ten times every year'School Boards have acted 
on i t . l 

It was suggested earlier that employing arbitration to settle 

pre-contractual disputes is misuse according to the generally accepted 

description of arbitration as a judicial process. By misuse was meant 

that a judicial process should not be used to solve a political problem. 

This did not mean to imply that arbitration would not produce an answer to 

the problem, but only that the answer, because of the manner in which it 

was obtained, would be an expedient and would have defects, whether or not 

they were immediately apparent. At the same time, It was held that most 

post-contractual disputes could be arbitrated without difficulty — again, 

according to the present usage of the term "arbitration". 

Assuming for the moment that justice is being sought in both types 

of cases cited, the question then arises: why can they not both be resolved 

by a judicial process? The answer, it is suggested, lies in the fact that 

two kinds of justice are involved in the two phases of collective bargaining 

and, consequently, in the two applications of arbitration. 
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In pre-contractual negotiations, the parties basically are 

arguing about what constitutes social justice in that particular situation: 

socio-economic justice if salaries or bonuses are the subject, and socio

political justice if rights or procedures are the subject. Successful pre-

contractual negotiations will result in determination of the relevant cri

teria. In most cases of post-contractual negotiation, by contrast, the 

parties are arguing about what should be done in a particular instance 

according to the criteria established by the contract — that is, legal jus

tice, justice according to the law. The latter justice primarily requires 

technical knowledge; the former, wisdom. After a full explanation of the 

reasoning involved, a decision can be shown to be legally just according to 

the available facts and criteria, but no amount of explanation, if explana

tion is possible, can demonstrate the justice of a social decision — social 

justice must be felt. 

Since the procedure is similar in both cases, but the process dif

ferent, it would seem useful to discriminate more clearly between them. 

There would be less likelihood of dissatisfaction with the results obtained 

if the parties were fully aware of the purpose of each process and its limi

tations. It is suggested, therefore, that where criteria are provided by 

contract or law, the process be called adjudication, and only where there 

are no agreed criteria would it be called arbitration. This, it is felt, 

would tend to emphasize the principled basis of the first judgment and the 

discretionary basis of the second — descriptions, however, which are in 

keeping with the facts. The present custom of calling the procedure "arbi

tration", irrespective of application, and describing it as rational judg

ment, irrespective of process, is unnecessarily confusing. 
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To this point in the inquiry, the term "arbitration" has been 

used for all applications In order to avoid complications when discussing 

different statutes, and in order to emphasize the need for almost constant 

modification of the term when used in its present, broad sense. Since the 

school law only provides for arbitration of salaries and salary schedules, 

its usage of "arbitration" corresponds with the suggested terminological 

revision, and no confusion should result from use of the restricted terms. 

From this point onward, therefore, it is proposed to employ "arbitration" 

and "adjudication" in the sense just described. 

The pertinent statutory provisions and changes can be summarized 

as follows. The British Columbia school law has prescribed arbitration of 

disputes between teachers and trustees over teachers' salaries since 1919, 

and over salary schedules since 1943,. Arbitration was only voluntary until 

1937; from 1937 to 1958, it was also demandable; and since 1958 it has been 

compulsory if a negotiated settlement is not reached by a specified date. 

No provision has been made for arbitration of other contract matters, nor 

has provision been made for general adjudication of grievances. These 

characteristics of the school law have had direct and indirect effects 

which will be discussed below. 

It is not possible, in an inquiry of this nature, to account for 

all the effects of arbitration upon teachers, trustees, and the department 

of education, nor to acknowledge all the possible interacting factors and 

events. Only those effects are mentioned, therefore, which appear to be 

predominantly the result of statutory provisions or deficiencies and, in ' 

order to limit the size of the report, co-existing influences are not 

discussed unless their effects are estimated to be substantial. 
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Economic Effects 

In the Schools Acts, the provision for contract negotiation be

tween teachers and trustees and the provision for arbitration of disputes 

arising from such bargaining have been almost identical in scope. Where 

one was permitted, the other was permitted; where one goes unmentioned, so 

does the other. The exceptions have been transitory. To determine the 

effects of arbitration provisions, one must first find the effects of the 

bargaining provisions. They will therefore be considered in conjunction 

and the differences in result noted. 

In employer-employee bargaining, the lock-out and- strike are the 

respective parties1 ultimate weapons. . Although some writers consider work 

stoppage to be outside the collective bargaining process, i.e., as alter

natives to bargaining, many others include them as extensions of negotiation. 

The latter position recognizes that work stoppage is a latent threat 

throughout negotiations and that it becomes manifest only when the threat 

loses credence and bargaining power. The parallel has been drawn with 

von Clausewitz's description of war as "merely the continuation of diplomacy 

intermingled with other means". 

Where, as in the case of British Columbia teachers, the strike 

has been supplanted by arbitration as the last means of deciding contract 

content, arbitration becomes almost indissolubly linked with bargaining and 

extensive information is required to measure their separate economic effects. 
q 

Most of these data are not available. Some probable effects can, however, 

be deduced from the known facts. 
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The major determinants of teacher income during the life of the 

B.Ĉ T.F. appear to have been the system of education finance in B.C. and 

the difference between teacher supply and demand. Teacher collective bar

gaining strength, compared with that of trustees, and the availability of 

arbitration seem to have had only secondary effects. 

As noted in previous chapters, teachers' salaries were determined 

unilaterally by school boards before 1919. When the teachers' right to 

negotiate with trustees on salaries and, if necessary, to arbitrate, was 

recognized by the legislature, there was no immediate rise in salary levels. 

Salaries varied extensively throughout the province and the immediate con

cern of the Federation was to raise the minimum level everywhere to $1,200 

for experienced staff, an objective adopted by teachers in all four western 

provinces.4 The greatest gains were made in the urban areas where the local 

tax resources were highest. Adjustment in the rural districts and smaller 

municipalities generally lagged, although by 1929 the Peace River district 

had one of the higher schedules in the province. . In many rural areas, how

ever, it was not unusual for teachers of long service to be paid the Feder

ation minimum set ten years before, and occasionally they received less. 

Arbitration was still on a voluntary basis and does not seem to have been 

used between 1921 and 1938. 

Where the district scale was not sufficient to attract qualified 

teachers, local people were hired and issued with temporary teaching certi

ficates. Teachers also emigrated from Britain and eastern Canada, drawn by 

salaries which, though inadequate by local standards, exceeded those paid 

elsewhere. Whereas in the poorer areas of the provinces all teachers might 
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be paid the same salary regardless of service or qualifications, wealthier 

centres were susceptible to arguments for the establishment of salary 

schedules which recognized these differences. 

While no proof was adduced, the B.C.T.F. claimed, in 1926, that 

the discrepancy between rural and urban salaries had led to a concentration 

of the most qualified and experienced teachers in the high pay areas to the 

detriment of children's education in the outlying areas. The generalization, 

while seemingly logical and intended to secure competitive salaries for rural 

teachers, was soon dropped by Federation spokesmen because it had the oppo

site effect. Rural trustees began to question why their teacher employees 

should be demanding salaries equivalent to those in the cities when Federa

tion publicity proved they were not the equal of city teachers. 

Most of the benefits of organization and collective bargaining 

accrued to teachers living and working in areas where certain conditions 

existed: relatively greater sources of municipal income, understanding and 

sympathy for teachers' aspirations, and a concentration of teachers suffi

cient to impress trustees with its appearance of collective strength. The 

poorer communities responded to the higher city salaries, not by competition, 

but by relaxation of teacher qualifications. 

With the depression of the nineteen-thirties, much of the teachers' 

gain was lost. Reduction of municipal tax revenues and provincial salary 

grants, combined with increased municipal expenses for relief, led to heavy 

cuts in salary for teachers and other local government employees. The 

Federation appealed to governments to share the depression costs among all 

classes of tax-payers and not to take the path of least resistance, i.e., 



to shift the entire burden of income reduction on to teachers and municipal 

employees. Little or no attention was paid to their complaints, however, 

and teachers had to console themselves with the fact that at least they had 

jobs, even at low pay.5 The general security of teacher tenure in poor 

times attracted more young men and women into teacher training even in a 

period when some small schools were being closed to save expenses. The 

excess supply of teachers did not help the economic position of those already 

in the profession.̂  

The most drastic changes occurred between 1931 and 1933. In the 

beginning, the Federation executive held an optimistic view of the future 

because of the generally reasonable approach adopted by school boards and 

because the provincial government raised the school grants slightly in the 

spring of 1931 to compensate for reduced municipal income. Teacher and 

trustee jubilation did not last, however, for the Schools Act was amended 

to classify that portion of teachers' salaries in excess of the provincial 
Q 

grant as an "extraordinary expense" subject to veto by municipal councils. 

By autumn, provincial generosity disappeared altogether in an eight per cent 

reduction of salary grants, which became ten per cent by the time it reached 

the teachers. At the same time a shift occurred in social service responsi

bility from the provincial to local government, which many districts immedi

ately translated into further salary cuts in an effort to balance their 

budgets.̂  

When a committee of B.C. businessmen under the chairmanship of 

George Kidd recommended to the Premier in 1932 that teachers' salaries be 

slashed by an additional 25 per cent, the public outcry was sufficient to 
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induce the government to disclaim any intention of accepting the proposal. 

Despite the disclaimer, "per capita" school grants were revised in December, 

on the basis of the latest municipal assessments, and reduced by $415,000 

(or 18.5 per cent). In addition, the departmental estimates for 1931-32 

showed $755,000 in provincial grants to assisted rural schools for teachers1 

salaries; for 1932-33, these grants dropped to $223,000; and, for 1933-34, 

they disappeared entirely.-^0 

During the previous decade, the Federation had often asked the 

Minister of Education to change the salary grant from a "per teacher" to a 

"percentage of salary" basis in order to encourage greater generosity on 

the part of local governments. School boards that were paying above-average 
11 

salaries had joined in the request. The idea was finally accepted in 1931 

but had the opposite effect to that anticipated by teachers. The events 

enumerated above precluded any likelihood of pay increases and the change 

only served to reduce provincial costs as treasury disbursements dropped 

in line with local salary cuts. 

In order to preserve the established salary schedules, teachers 

put forth unusual efforts. Wherever the provision could be negotiated, 

arrangements were made whereby trustees would credit each employee with 

full-; pay and then each teacher would make a voluntary donation to the school 

board, equivalent to the negotiated reduction. By this means, the "schedule 

battle" was not 3iost and every effort could be made to negotiate reductions 

in the "donations" as economic conditions improved. Teachers would not 

concede that deflation and salary cuts might be permanent. 
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Through the worst years of the depression, it can thus be seen, 

the factors which appear to have determined teachers1 salaries were the 

provincial grant system, the levels of municipal tax income, and the over-

supply of teachers. By dint of strong organization and negotiation, tea

chers had been able to delay salary cuts for a short time, but when they 

occurred they were drastic. . Arbitration was still voluntary and unused. 

Almost imperceptibly at first, prospects for the teaching profes

sion began to improve. The "schedules of standard basic salaries" intro

duced by the government in 1932 had been designed merely as grant scales 

but appear to have given an air of propriety to the actions of those school 

boards who had reduced their salaries to the "standard basic" level. . Upon 

complaints from the B.C.T.F. that some boards were paying teachers less than 

the basic schedule, the government changed the act in 1933 to penalize such 

boards by reducing their grants by the full amount of the discrepancy; thus, 
13 

the "basic schedules" became, in effect, "minimum schedules". In order 

to ensure boards1 compliance with the act, the Minister asked the B.C.T.F. 

to report promptly every case in which substandard salaries were paid. He 

also asked that teachers refuse to continue the practice of making "voluntary 

donations" to municipal funds,^ so that true salary levels would be readily 

apparent and school boards could no longer profit from manipulation of sal

ary figures on their grant claims. Teachers proved quite willing to 

cooperate. 

Very gradually, a few of the larger centres began to eliminate 

the severe salary reductions or at least promised a return to 90 per cent 

of the pre-depression scale. The provincial grant was increased but in 1937 
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many boards diverted the entire amount to the purchase of new equipment 

rather than to restoration of salaries. As a consequence, the government 

complied with the Federation's request for demandable, binding arbitration 

of salaries-1-5 and, in 1943, extended the provision to include salary sche

dules. However, during the first eight years (1937-=rl945), arbitrations 

averaged only two to three a year. 

The demands of war industries raised the price of manpower and 

people were attracted from schools into other occupations. Teacher salaries 

were still depressed and it took a number of bargaining sessions and arbi

trations to restore the cuts made earlier... Rising land values and rising 

incomes in the cities made it easier for .municipal councils to raise taxes 

to finance increased teacher pay demands, and so new staff remained in the 

cities rather than accept poor teaching conditions in other parts of the 

province. The increasing wealth did not seem to filter out to the rural 

areas where teachers attempted the almost impossible task of achieving pay 

parity with city teachers. The most bitter negotiations and arbitrations 

were conducted, not In the distant school districts, but in the rural and 

semi-rural parts of the lower Fraser Valley and the Delta. In these areas, 

boards' budgets were rural but teachers' tastes were urban. 

The Cameron Report of 1946 recommended, as a basic reform, that 

school districts be amalgamated into larger administrative areas for greater 

administrative flexibility. It was anticipated, too, that much previously 

untaxed property could be assessed for a contribution to education under the 

new system. Grants were also substantially increased but the rural-urban 

imbalance in local tax capacity continued and would continue until some 
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measure of assessment equalization was introduced. The lag was still felt 

in rural areas where arbitration awards were predicated upon the assumption 

of increased provincial grants but were held in abeyance until the provincial 

government should act. Rural teachers had been quite bitter at their lack 

of progress during the war years and blamed their failure on poor B.C.T.F. 

leadership. Their resentment towards the ',city-doIIlinated', Federation exec

utive continued into the early post-war period. 

The number of arbitration cases rose rapidly following the war 

and hit increasingly higher peaks every time there was a surge of teacher 

pressure. A peak year for arbitrations was 1953 when only 27 out of 78 

school districts did not either arbitrate or base _their agreements on awards 

made in other areas. As mentioned above, there was the unusual occurrence, 

in 1957, of 24 school districts being in stalemate (neither side would in

voke arbitration), until special conciliators persuaded them to settle by 

ne gotiation.^ 

Especially in the early days of schedule negotiation, an amazing 

variety of factors appear to have been considered in bargaining —many of 
1 7 

them extraneous to the basic issues. It is understandable that negotia

tions were sometimes allowed to drift into arbitration, for at least the 

arbitrator did not have to justify his decision in terms of the criteria 

proposed by both sides. The confusion of arguments must have been baffling. 

Perhaps this eventually occurred to the negotiators as well, for salary 

bargaining now is based primarily on comparisons with other areas and other 

professions, on calculations of capacity to pay and relative tax burdens, 

and on the need to attract more candidates of high quality into teacher 

training. The same arguments appear to be used in arbitration cases with 
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perhaps greater emphasis on capacity to pay and on salaries in comparable 

areas. The great variations in increment structure which have been included 

in collective agreements over the years would seem to indicate rather clearly 

that there are no universally acepted criteria. 

Allowances and bonuses have also presented problems; there has 

been dispute as to whether these items are included within "salaries and 

salary schedules" as prescribed by statute. With the exception of princi

pals' and vice-principals' allowances, which have been accepted as arbitrable 

by adjudicators, there has been no consistent pattern in board decisions as 

to the arbitrability of bonuses for isolation, for partial university credits, 

or for elementary certificate holders teaching in secondary schools. Annual 

travel allowances and moving allowances have faced the'same challenge. - Some 

boards have decided "yes" on the ground that the bonus or allowance affects 

the income level, and some boards have decided "no" on the ground that the 

item is not generally applicable to all teachers. 

In summing the discussion of the economic effects of teacher col

lective bargaining and arbitration, it would seem clear that they are sec

ondary in importance to other determinants of teacher income levels. Through

out the entire period under study, the major determinant appears to have 

been the provincial education finance system. . Limited "per teacher" grants 

from the provincial government did not reduce the inequalities of municipal 

tax revenues and the "percentage" grants seemed to exaggerate their impact 

on salary levels. The increasing disparity between rural and urban salaries 

led to the only major strife within the Teachers' Federation and it is 

suggested that, if the provincial government had not raised the salary 
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grants and revised the grant system1^ after the Cameron Report, the Federa

tion would have been very seriously weakened by the mounting discord. There 

is the possibility, of course, that the Federation might have conducted a 

proyince-wide strike to force government action, but that would have been 

contrary to its usual mode of behaviour. 

The law of supply and demand has also had its effect on teacher 

salaries with the major influence being exerted during the over-supply 

situation of the depression years and during the present shortage of teachers. 

The post-war surge in Canadian births has been at least equalled in British 

Columbia and the crest, now passing through the public school system, is 

expected to reach the universities by 1970. The consequent shortage of tea

chers has been more than one thousand in recent years21 (despite a 1963 

B.C.T.F. membership of 13,640) but recruitment of teachers from the United 

Kingdom, increased numbers of students entering teacher training, and govern

ment encouragement of married women teachers and pensioners to resume tea

ching has reduced the dimensions of the problem. 

Some indication of the change in economic status of B.C. teachers 

can be obtained from a comparison of selected average incomes as shown in 

Appendix C. In the period 1931-61, professional and non-professional incomes 

drew closer together as the average income for all occupations increased at 

a faster rate than professional incomes. This is shown by the decline of 

Canadian male professional income from 217 per cent of the average for males 

of all occupations in 1931 to 148 per cent In 1961. For Canadian female 

professionals, a similar comparison shows a decline from 155 per cent in 

1931 to 150 per cent in 1961. In B.C., the male professional income decline 
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was from 210 peroeent to 139 per cent while the female professional income 

rose from 154 per cent to 160 per cent. 

During the same thirty years, incomes in British Columbia generally 

rose faster than the national averages. For B.C. males, the average income 

for all occupations rose from 98 per cent of the Canadian male average to 

109 per cent while the B.C. professional average rose from 95 per cent to 

102 per cent of its national equivalent. For B.C. females, the average 

income for all occupations dropped from 111 per cent to 105 per cent of the 

Canadian female average but the professional average increased from 111 per 

cent of the Canadian professional income to 112 per cent. 

Through all these changes, B.C. male teachers increased their 

average income from 95 per cent to 112 per cent of the B.C. professional 

average and from 90 per cent to 115 per cent of the Canadian professional 

average. This increase was only exceeded by dentists and professional engi

neers; the other professions declined. Female B.C. teacher average income 

rose from 135 per cent to 141 per cent of the Ganadian professional average 

but dropped from 128 per cent to 126 per cent of the B.C. professional income 

average. Female teachers in British Columbia also raised their income aver

age slightly in relation to their male co-workers — from 65 per_eent in 

1931 to 68 per cent in 1961. The average income of B.C. teachers has re

mained almost the same in relation to the Canadian teacher average —males, 

114 per cent (1931) and 113 per cent (1961), and females, 127 per cent (1931) 

and 124 per cent (1961). 

. It can thus be seen that the economic status of teachers has risen 

in relation to that of other professions. Only dentists and professional 
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engineers have had a greater income increase and in both these profes

sions the difference might be attributed to a long period of under-supply 

without the qualification flexibility possessed by the teaching profession. 

When a teacher shortage becomes acute, the gaps are filled with non-degree 

teachers despite professional preferences to the contrary. As a result, 

even though the B.C.T.F. has supported measures to increase university 

training, only 37 per cent of B.C. teachers held degrees in 1962 compared 
22 

with 36 per cent (either wholly or partly university trained) in 1922. 

When all these factors have been considered, teacher collective 

bargaining seems to have affected salary levels most in the larger urban 

areas and has been most effective as a means of advancing teacher interests 

during the teacher shortage of the nineteen-fifties and nineteen-sixties. 

Extension of the full effects to the rural districts has only come about 

after provincial salary grants were raised and local government income le

vels equalized. Without the records from which to determine the differences 

between arbitration awards and the last trustee offers, it is impossible to 

know the extent of arbitration contribution to the general advance of tea-

chef salary levels. However, it is known that the awards cannot be less 

than the last trustee offers so that arbitration must have had an upward 

effect on salaries in almost every case. 

There have been, and there still are, inequalities In salaries 

and salary schedules throughout British Columbia. Disregarding those in

equalities which arise between districts as a result of varying capacities 

to pay and differing valuations of teachers' services, there are few anom

alies still existing within the salary structure. 
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The differences in pay that used to exist, between men and women 

doling the same work and holding the same qualifications, have disappeared.23 

Within districts, the idea of equal pay for equal work has superseded the 

previous discrimination based on a higher valuation of men's worth or the 

claim that men.needed higher salaries than women because they had heavier 

expenses. It has already been noted that the discrimination disappeared 

first in the rural and smaller urban areas and remained later in the 

metropolitan areas. 

The meaning of the term "specialist" in teacher parlance seems 

to have undergone a change. Whereas at one time the term would have been 

applied solely to teachers who taught music, commercial, home economics, 

industrial arts, or physical education, either exclusively or in addition 

to academic subjects, the meaning is now broader and includes academic 

specialists. An academic specialist is a teacher with an extensive know

ledge of one academic subject and sufficient knowledge in other subjects 

to teach them as well. Many districts pay an increment to salary if the 
24 

teacher is employed in his specialty. 

The distinction between elementary certificates and secondary, 

which corresponded with the teaching level, is now being replaced with the 

distinction between elementary and professional certificates. The origi

nal reason for discrimination was the claim that a higher level of prepara

tory study was required for teaching in the high schools than in the ele

mentary. This difference has been institutionalized by requiring a profes

sional or an academic degree, in conjunction with teacher training, for 

high school teachers. It has also been lately recognized that some teachers 
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with degrees prefer to teach at the elementary school level and so a 

"professional elementary certificate" has been instituted. Because 

salary schedules are based on the new categories of certificates, it has 

been necessary for the Department of Education to deternu\ne the equival

ence of training and certification; the decision partly determines a tea

cher's placement on the salary schedule. This will continue to be a prob

lem so long as a shortage of teachers exists and teachers with the older 

qualifications are required to f i l l the gaps. Of course, until the types 

of certificates and standards of training are the same everywhere, it will 

always be necessary for someone to make a decision as to the equivalence 

of certificates held by teachers trained in other jurisdictions. 

One would normally assume that a disparity in income, sometimes 

considerable, would exist between teachers and principals. In some juris

dictions this has not always been the case because of distortions which 

have developed through separate negotiation of salaries by organizations 

representing the different teaching levels, specialties, and administrative 

and supervisory ranks. In the main, such distortions have been avoided in 

B.C. through co-ordinated negotiations and through general avoidance of 

splits in the teaching body. Divisions according to rank were once more 

common than they are now in B.C., for the division has only been maintained 

in Vancouver.2^ Since principals1 salaries are negotiated by the same agree

ments committee as for assistant teachers, there has been a conscious effort 

to see that distortions do not occur whereby some teachers on a staff can 

receive more pay than the principal. 

A distortion has occurred, however, between teaching salaries and 
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salaries paid to provincial school superintendents. This has been especially 

noted in districts where the salary level rose rapidly. When teachers and 

trustees complained that it was impossible to get the best candidates to 

apply for positions as district superintendents because the starting salary 

was below that of some of the principals supervised,2^ the provincial govern

ment replied that it would put superintendents' pay out of line with compar

able civil service appointments If the government should raise them. Even

tually an amendment was made to the Public Schools Act whereby a school 

board, if it wished, could appoint the district superintendent as its senior 

administrative official, pay him for the service, and thus raise his salary 

above that of the highest paid principal. While the strategem serves the 

purpose temporarily, the continuing civil service lag has gradually increased 

the amount that school boards are paying toward superintendents' salaries. 

This has not created a very happy state of affairs. At this year's conven

tion of the B.C. School Trustees* Association, a motion was presented asking 

the government to extend the authority granted to the Vancouver School Dis-
.00 

trict and allow any school board to hire its own superintendent. Presum

ably, some trustees feel that if they have to pay any part of a superinten

dent's salary they might as well pay the entire amount and select whom they 

wish instead of having to accept whom they are assigned. 

Unresolved Issues 

Besides the problem of establishing general criteria, by which to 

set the level of teachers' income in comparison with other occupations, there 
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are three other, inter-related, bargaining issues which seriously divide 
teachers and trustees: (1) provincial scales and provincial arbitration, 
(2) merit rating and merit pay, and (3) unity of the B.C.T.F. membership 
for bargaining purposes. Because, in a way, the lack of agreement indicates 
the differences in employer and employee modes of thought and also serves to 
point out the close connection between viewpoints and changing conditions of 
the participants, i t should be worthwhile to consider each problem in some 
detail. 

In general outline f i r s t , i t can be said that the Teachers1 Feder
ation was i n i t i a l l y in favour of a schedule of salaries uniformly applicable 
throughout the province and in favour of one provincial arbitration board — 
in fact i t was the f i r s t to suggest them. The debacle of the Provincial 
Salary Commission and the Kidd Committee in the 1930s was the apparent be
ginning of the teachers* change of mind. The simplicity of the concepts 
retained for them a considerable degree of support in the B.C.T.F. u n t i l 
the mid-forties when the Federation salary committee sought cl a r i f i c a t i o n 
of policy. The discussions which ensued seem to have led to a reversal of 
the starting positions, and the Federation i s now opposed to both measures. 

The question of pay based on merit was also raised i n i t i a l l y by 
the B.C.T.F. although the Federation today i s to t a l l y opposed to the concept 
for various reasons which shall be discussed. The basic point of contention 
i s the possibility of determining mutually acceptable c r i t e r i a for rating 
teachers. Subjectivity i s rampant and seems impossible of elimination. 

The third area of major disagreement i s of f a i r l y recent origin 

and was introduced by the trustees. They proposed, in 1954, that 
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administrative and supervisory personnel employed by the school boards 

should be treated differently than classroom teachers and should have their 

own organization separate from the B.C.T.F. This dispute is only beginning 

and has not assumed the proportions of the other two conflicts, as yet. 

Although many claims are made in support of either side of these 

three arguments, there Is considerable reason to believe that underlying 

each side's thesis Is its evaluation of the economic results expected from 

a change in policy. To a large extent, the non-economic arguments are camou

flage. Changes in policy can be shown to be concomitants of changes in eco

nomic status or, at least, of changes in appreciation of the economic situa

tion. Whether extension of the argument, from mere co-existence to a cause-

effect relationship, is accepted, will depend in part upon the reader's de

tachment from the issues. 

. As early as 1920, the B.C.T.F. suggested a provincial salary sche-
29 

dule and asked for a joint committee on standardization of salaries. While 
not agreeing with the entire idea, the Trustees' Association passed a reso
lution (ten years later) that favoured adoption of the principle of "a uni

on 

form salary schedule as between comparable districts". Although criteria 

were not proposed, it was assumed that "comparable" could be defined. The 

B.C.S.T.A. then appointed a committee to investigate and to recommend a 

suitable grouping of such districts and appropriate salary schedules. In 

reporting the matter to the B.C.T.F., General Secretary H. Charlesworth 

commented, "This resolution is a timely one ... the Federation has already 

appointed a research committee to investigate the whole field of teachers' 

salaries ,..."31 
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Within a year, the provincial government had appointed a Provin

cial Salary Commission "to explore the possibilities of arranging scales 

of salaries which will be fair and reasonable to all concerned, and which 

will remove many of the salary anomalies at present existing in the pro-
• q O 

vincial school system."0^ The Commission comprised nine B.C.T.F., three 

B.C.S.T.A., three U.B.C.M., and three government appointees, who were 

formed into the "Teachers' Panel" and the "People's Panel". 

The two panels immediately disagreed about an interpretation of 

the Commission's terms of reference. The teachers held that the problem 

was to discover principles for construction of a uniform schedule based on 
qq 

normal times, and contended that 1929 was a proper indicator of normalcy. 

They conceded that the schedule would then have to be reduced for the abnor

mal depression years. The People's Panel generally held that 1929 was an 

abnormally high year and that the schedule would have to be related to 

reality — reality being 1931. ̂  It also proceeded to suggest ways in which 

the government could reduce educational costs, primarily through reduction 
35 

of teachers' salaries. Understandably teachers protested. In the end, 

each panel submitted separate reports to the government. 

In its report,36 the Teachers' Panel concluded that a single pro

vincial scale was impracticable because of the diversity of factors in dif

ferent areas, but.primarily because of the vagaries of the system of educa

tion finance. It admitted that it saw the People's Panel as being interested 

only in reducing city salaries without giving compensatory increases to rural 

teachers. It therefore advocated four schedules (reduced from seven) with 

metropolitan areas on scale four (the highest). The panel indicated that 
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its scales were based on preceding years' actual negotiated results. It 

also advocated higher pay for remote districts and one-room schools,, equal 

pay for men and women, and higher minima and maxima for secondary teachers 

because of the higher qualifications required and because of differences in 

the work. Concluding that it was impossible to find a satisfactory solution 

for permanent schedules, the Teachers' Panel recommended establishment of 

minimum scales for all teaching positions and provincial scales for rural 

areas and small municipalities. It strongly recommended investigation of 

the educational finance problem, stating that the government must equalize 

districts' "ability to pay". 

Although the Peoples' Panel attempted to reduce salaries drasti

cally, it did recommend extra pay for one-room schools, a cost of living 

bonus and isolation travel allowance, and it agreed to include all teaching 

service (plus war service) in calculation of a teacher's place on salary 
-37 

schedules. Although the two panels could not agree on a "normal" base 

period, nor could they particularly agree on the principles to adopt for 

determining a general salary schedule, their recommendations are very simi

lar as to the differences in salary due to place, preparatory training, and 

level taught. Despite this area of agreement, the government took no action; 

it decided to leave the problem of establishing schedules to the individual 

school boards.3^ 

The urban teachers appear to have been in favour of a provincial 

salary schedule so long as it seemed possible to bring rural salaries up to 

city level by this means. Once it became apparent, however, that urban 

salaries might drop in the process, a single schedule became much less 
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attractive. At the same time, and for the opposite reasons, urban trustees' 

interest in the idea rose as the possibility took shape of reducing their 

salary bill through one provincial schedule. In succeeding years, the rural 

teacher associations continued to present resolutions to the B.C.T.F. annual'! 

general meetings, demanding a provincial schedule.40 The metropolitan asso

ciations countered with requests for "similar salaries for similar geograph

ical areas''4^ — the same compromise position initially proposed by the 

B.C.S.T.A. 

By 1941, the Federation provincial salary committee had concluded 

that asking for everything at once was useless. It therefore proposed vary

ing scales in the province (determined by local conditions) with a î nimum 

demand of a basic minimum salary and at least five annual increments appli

cable everywhere. Thus it hoped to set a floor under rural salaries, esta

blish the principle of annual increments, and, at the same time, preserve 

the possibility of urban associations negotiating even higher salary levels 

for themselves. The committee recognized that establishing one provincial 

schedule at that time would mean freezing or reducing urban pay levels, 

without an assurance that rural teachers would fully benefit from the urban 
42 

pause. ^ 

The trustees had also modified their position by this time (1941) 

to protect the poorer and more vulnerable school districts. The Association 

called for "provincial government institution and payment of a province-wide 
43 

scale of teachers' salaries", even though this contravened its usual policy 

of avoiding centralization of authority. The Department of Education, for 

its part, was still seeking "an equitable and scientific basis" for teachers' 



105 

salaries.^ Though the Department was not prepared to accept the entire 

burden, the Minister said the Department would consider paying part of the 

annual increments in order to ensure adoption of the principle by school 

boards. The major issue of the educational finance system, said the Minister, 

depended upon a re-allocation of tax sources between the three levels of 
45 

government and promised an investigation. 

The proposal of "uniform salaries under similar conditions in the 

same geographical area", as advocated by the secondary school teachers' 

association, was investigated by teachers and trustees in the Fraser Valley 

in 1938; nothing appears to have come of i t . ^ 6 Later it was tried in the 

Okanagan Valley and "zonal" negotiations became the rule there though uni

formity was not complete at first.^ Approval of the zonal concept, by the 

annual general meeting (A.G.M.), led to experimentation on Vancouver Island 

and, more recently, in the Prince George area although the latter case was 

not considered very successful from the teachers' viewpoint since the low 

salaries in the surrounding area tended to depress Prince George salaries 
An 

rather than bring the others up. 

The idea of a provincial arbitration board to settle salary dis

putes, first broached by the B.C.T.F. in 1922 in conjunction with demands 
49 

for a Board of Reference, was resurrected in 1941 but appears to have 

fared little better the second time around. The General Secretary, when 

suggesting the idea again, told the Federation that it would reduce the 

administrative cost of many boards and would ensure that the experience of 

one award would be carried forward to others. The A.G.M. adopted the 

suggestion after it was unanimously approved by the executive.50 
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Trustees do not appear to have taken advantage of the momentary 

enthusiasm, probably because arbitration cases at that time were going in 

favour of the teachers. When conditions changed, teachers had second 

thoughts on the matter and opposed the idea when put forward by trustees; 

regional negotiation and arbitration was as far as the Federation was pre

pared to go. There is an indication, however, that teacher interest in 

provincial arbitration was rather brief for, in 1947, the Federation execu

tive had forbidden the salary committee to pursue the matter of a provincial 

scale, the natural concomitant of provincial arbitration. The committee 

reported that it found an increasing uniformity of salaries throughout the 

province and thought a single scale was then possible, but the executive 

said it was contrary to Federation policy and refused to sanction further 

investigation. Committee protests were unavailing.5 -̂

The B.C.S.T.A. made very strong representations to the Minister in 

1954 and 1960 in an effort to obtain provincial negotiation and arbitration 

of salaries. "Both times it was successfully repulsed by the B.C.T.F. although 

the latter instance seemed to raise momentary panic in the Federation. When 

the Teachers' Federation president reported on 1954 events, he scarcely more 

than mentioned the representations that were made to the Minister, but added 
59 

that the table officers had been given the authority to summon an emergency 

meeting of the entire executive if the trustee pressure had assumed great 

proportions.53 The chairman of the salary committee stated quite bluntly 

that: 
The B.C.T.F. year after year at Annual General Meetings has 

reaffirmed its opposition to a provincial scale, in view of the 
fact that present procedures give us the means of improving our 
position, and holding it .... 5 4 
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These frank statements seem to indicate that the Federation officers were 

prepared for battle and intended to defend their position, primarily on 

economic grounds, yet were not unduly perturbed. 

The situation changed, however, by 1960. As. a result of the 

recommendations of the Chant Royal Commission on education, the Trustees1 

Association was encouraged to renew its plea even though its proposal was 

somewhat more extreme than that of Dean Chant. The Federation executive 

seemed to feel that it was impossible to maintain its position any longer 

and that some modification had to be accepted. The teachers1 representatives 

made a number of compromise proposals, each departing further from Federation 

policy, until they finally called a halt when the trustees would not even 

agree to the Chant suggestion of provincial negotiation subject to local 

ratification and, if necessary, local arbitration.55 

The B.C.S.T.A. insisted upon provincial negotiation and arbitration. 

The Federation executive rejected this plan on the ground that so long as 

the school boards remained the employers they must face up to their separate 

responsibilities and negotiate with their own teachers. . Any plan, they said, 

which took the final decision out of the hands of employers and employees 

was not acceptable. Finally, the Minister decided that no action would be 

taken until the problem had been investigated further.5^ 

The B.C.T.F. president expressed the executive's great concern 

at the development and revealed that two meetings of the western conference 

of teacher associations had been held during the "crisis" to discuss the 

situation. He said that the other federations were prepared to support the 

B.C.T.F. in Its efforts to forestall province-wide arbitration. The opinion 
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was also voiced that, in the interests of B.C. Teachers' future welfare, 

the B.C.T.F. may have to move towards province-wide negotiations since 

industry-wide labour negotiations seems to be the prevailing tendency. 

The question of merit rating and merit pay seems to have followed 

the same general development as the idea of provincial scales of pay. At 

first there was some teacher approval of the idea and then the tide turned 

the other way. 

In 1923, when there was no generally agreed basis for determining 

one teacher's salary level in relation to another's, it was proposed at 

the annual general meeting that the "executive committee consider a provin

cial scheme of salary increases based on real merit and special qualifica-
57 

tions, not merely on length of service." The narrow salary range within 

school districts no doubt caused discontent amongst teachers who saw little 

prospect for advancement in the embryonic school system of B.C. or adequate 

compensation for their labours. The idea of paying outstanding teachers 

more than the general body of pedagogues, irrespective of seniority, has a 

logical appeal to those concerned with attracting and holding superior stu

dents to the profession. There is, however, the disadvantage (from the 

teachers' viewpoint) of implying that the remainder of the staff is sub

standard or, at best, just average, and thus seeming to justify a repressive 

salary policy. 

The merit, or efficiency, criterion was periodically proposed by 

teachers and arbitrators, but a solution to the fundamental problem of de

fining either term eluded investigators. Two measures were suggested as 

partial answers. The Federation executive committee, in 1944, recommended 
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that the category of certification be considered as a factor in discrimina-
58 

ting between teachers for salary purposes. If one accepted the premise 

that any person would be a better.teacher with more education and training 

than without it, then the proposal could be defended on the grounds that 

it compensated for longer preparatory training and that it would encourage 

others to obtain the higher qualifications. It would seem obvious though 

that the standard is defective to the degree that persons get varying bene

fit from similar courses of study. The second standard proposed was similar 

to the first but put less emphasis on formal study. The Southern Okanagan 

Rural School District tried a system which made award of the annual incre

ment dependent upon a satisfactory report from the inspector and principal, 

plus evidence of professional growth during the year.5^ Satisfactory evi

dence of professional growth was "objectively" defined as: (1) one and 

one-quarter units of study completed toward a higher degree, or (2) some 

contribution to educational research, or (3) foreign or domestic travel of 

educational value, or (4) participation in work of educational committees.̂ 0 

In order to limit the number of persons qualifying for the maximum increment, 

the system was modified by introduction of a percentage scale. Up to 60 per 

cent of the staff in each certificate category could qualify by seniority 

for level A increments, 30 per cent could qualify for level B, and the re

maining 10 per cent stayed at level G. Although the system was used in the 

South Okanagan for a number of years, it proved to be unduly complicated 

and the percentage limitations caused discontent amongst teachers who quali

fied in all respects except seniority. 

The following year, after the salary committee recommended that 

the executive study basic principles upon which schedules should be designed 
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a decision was made that annual increments should be based upon experience 

and professional growth.61 Experience was to be measured in years of ser

vice, regardless of quality, and professional growth in terms of university 

degrees or partial credits. And, so far as B.C. teachers are concerned, 

they have seen no reason to change this concept of a reasonable salary 

framework; not that they are ignorant of contemporary, merit rating experi

ments in other jurisdictions, but they remain singularly unimpressed with 

the results. 

Trustees, on the other hand,, have warmed to the idea as teachers 

cooled. In 1950, the B.C.S.T.A. struck a committee to study the feasibility 

of merit rating. Two years later, a few school boards hired a management 

consulting firm to rate their staffs, despite teachers' protests. This was 

followed by a recommendation from the executive of the Trustees' Association 

for a provincial scale with a system of teacher evaluation for salary pur-
go 

poses — thus joining the two issues. 

Besides being fearful of the upsetting side-effects of merit rating 

found in many of the American trials, 6 3 teachers in B.C. were doubtful of 

the tests' validity and deeply suspicious of trustees' motives. Although 

the B.C.S.T.A. stated that It wanted more and better qualified teachers, 

and was willing to pay good salaries for them, the B.C.T.F. thought it had 

found the trustees' true aim in a statement attributed to the Association's 

liaison officer: "The present system of blanket increases is rapidly forcing 

some communities to a saturation point of financial endurance."6^ This was 

held to substantiate the teacher belief that merit rating was designed, not 

to reward the outstanding teachers, but to reduce the over-all salary bill. 
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Whether or not their opinion was correct, it served to harden teacher 

opposition. 

It became Federation policy that teachers were not to accept bo

nuses or salaries in excess of those scheduled in the agreements, and local 

teacher associations were strongly advised to protest against any agreement 

that included an "escape" clause permitting a board, in its sole discretion, 

to pay higher than scheduled salaries to a few select teachers.65 Trustees 

had often asked for such clauses in order that they might successfully counter 

offers from other boards designed to lure away outstanding teachers. Should 

local associations fail to prevent "escape" clauses, they were advised to 
66 

bargain for the right to participate in use of the authority. 

The teachers1 response to trustees1 demands on this issue was not 

entirely negative. To the plea that school boards must have some way of 

recognizing exceptional performance, President J. Phillipson retorted that 

trustees might create further administrative and supervisory posts to which 

they could promote those persons whom they considered exceptional. In 

this way, it was suggested, boards would have a system of rewards and greater 

opportunities would be opened up in an otherwise restricted profession. 

When this advice was accepted by the Vancouver Board and it introduced the 

post of department head for each subject taught in its major high schools, 
68 

The B.C. Teacher was full of praise. Later, teacher-consultants were 

appointed, and other boards increased the number of vice-principal positions. 

However, the enthusiasm did not last long. Rural districts were 

not as affluent as the city districts nor did they have the large high schools 

to make full use of senior assistants and teacher-consultants. In an effort 
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to equalize matters, the Department of Education made a few similar appoint

ments to its staff for employment in rural areas on a shared basis. At this 

point, it was suggested by L. J. Prior, a past president of the Federation, 

that such appointments were really unnecessary and reflected rather badly 

on the teaching body. After all, he said, true professionals did not need 

close supervision and, if a professional teacher thought his technique was 

weak, he should seek advice from within his professional organization. 
69 

Shortly afterwards, his views were adopted as Federation policy. 

The problem of developing criteria that would discriminate precisely 

between teachers according to merit for salary purposes, is of course related 

to that of developing criteria for proving inefficiency in tenure cases. 

Teachers have maintained that it is possible to determine the outstandingly 

good and the obviously inefficient teacher. They do hold, though, that it 

is impossible to rank the vast majority accurately or satisfactorily. Their 

prescriptions for appeal against dismissal have been based on this view, as 

was their prescription for a reward system of honorific but nearly powerless 

supervisory appointments, and as is their opposition to merit rating for 

determination of all salaries. They have been consistent in applying their 

formula. Insofar as trustees maintain that they can easily establish a fair 

merit-pay system but find it nearly impossible to prove inefficiency, they 

are inconsistent. 

In its efforts to avoid merit rating, the Federation was often 

accused of protecting poor teachers by preventing their identification and 

dismissal. One teacher saw that this would be a continuing criticism for 

which there was little defence. In a letter to the editor in 1948, he said: 
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... let us admit frankly that our profession, like any pro
fession, has within its ranks not only the capable,, the conscien
tious, the efficient but also the shirker, the maladjusted, the 
anti-social (the latter categories of which, we are confident, 
there are but a few) and that we must be on guard against them. 
But the way of correction is not to be found in such a subjective 
instrument as is proposed [merit rating], an instrument capable 
of the most flagrant abuse in the hands of prejudice and politi
cal chicanery. No! The solution is not externally imposed . 
discipline, which, incidentally, we decry in teacher-pupil rela
tions. It is self-discipline, self-imposed and self-administered. 

His proposal for extending the disciplinary powers of the B.C.T.F., "not 

only in the general field of ethical behaviour but in the matter of standards 

of work and service as well", was reflected in L. J. Prior's criticism of 

increased provincial supervision which was noted above. 

In line with these ideas, two measures have been adopted by the 

teaching body. . At the national level, there has been established, through 

the C.T.F., a Canadian College of Teachers which issues two classes of mem

berships — the member and the fellow — each of which is intended to indi-
71 

cate a specified degree of professional status. Although a different meeh-
nism is employed, a related measure instituted by the B.C.T.F., in 1962, 

72 
is the system of classification of members. There are three categories 

of evaluation that may be stamped on a membership card: "professionally 

certified teacher", "teacher", and "probationary teacher". A member judged 

incompetent would be issued a card stamped "category withheld". The job 

of categorizing some thirteen thousand persons, whatever the criteria adopted, 

is a formidable task. Therefore, in order to reduce the problem to manage

able proportions and, incidentally, to turn aside internal opposition, the 

initial classification was made according to the same criteria as presently 

used in the salary scale structure — preparatory training and length of 

service. . A Board of Admissions and Review, with a Registrar, was established 
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by the B.G.T.F. to maintain a register of membership, to determine each 

teacher's initial classification, to approve upgrading as the category re

quirements are met, to impose downgrading when necessary after investigation 

of complaints, and to life a category restriction when a disciplined teacher 

has again attained the requisite standard. 

It is as yet too early to determine how effective these measures 

will be in encouraging and maintaining high standards, and whether trustees 

will be satisfied that the system reasonably meets their demands for tea

cher classification. The B.C.S.T.A. has given notice that it is sceptical 

of the value of the plan as constituted and that it will withhold recogni

tion until further studies have been completed:'''3 

(1) Doubt was expressed as to the willingness of the B.C.T.F. to 

deal sincerely with incompetence. 

(2) The intent of the plan was questioned on the basis that it 

could be an attempt to confuse the certification issue with a 

view to getting more money from school boards without performance 

rating. 

(3) Sharp criticism was made of the fact that lay groups were 

not consulted in preparation of the plan, and no provision was 

made for direct complaint by school boards to the B.C.T.F. 

(4) Concern was voiced that the plan might be a move by teachers 

to gain control of standards. 

Trustees do not seem to be questioning the "workability" of the plan so 

much as the motives behind it. 

The third issue between teachers and trustees concerns the princi

pal's bargaining status; he is a pivotal figure in public education. While 
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a full member of the B.C.T.F., the principal is also regarded as part of 

the "management structure". He is responsible to the board of trustees 

for the efficient conduct of his school, within the limitations of school 

law and board directives. Supposedly an experienced teacher and able 

administrator, he is expected to know teachers1 problems, to give advice 

and direction, and, through his constant proximity to the teaching situa

tion, be in a position to evaluate performance in the classroom. 

The ambivalence of the principals' double status led the B.C.S.T.A. 

executive to discuss the matter with the B.C.T.F. executive in 1955 with a 

view to persuading the latter that principals should be excluded from Feder-
74 

ation membership. It was suggested that the duality of roles was not 

good, that principals were probably suffering an economic disadvantage in 

being grouped with assistants for salary purposes, and that, as "management", 

principals should have their own organization. The Teachers' Federation 

has repeatedly rejected the suggestion on the grounds that principals should 

not be "authoritarian directors" but "educational leaders", and that suc

cessful teaching requires the team concept in which the principal regards 
75 

his staff as "professional colleagues" rather than as subordinates. 
Representations by the B.C.S.T.A. to the Department of Education 

on this matter have so far been rejected by the Minister. It was sug

gested that the policy, if implemented, would likely introduce a structural 

rigidity that would prove a hindrance to boards in finding suitable candi

dates for the office of principal. At the present time, boards can make 

probationary appointments to test candidates' ability and, if they should 

be found unsuitable, can cancel the appointments and the applicants return 
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to normal teaching duties. The Minister felt that the transition back 

would be difficult under the suggested scheme and that teachers would be 

loathe to try out unless they were certain to keep the appointment. 

Two other considerations, besides the Minister's criticism, 

seem likely to militate against voluntary B.C.T.F. acceptance of the plan. 

Neither appears to have been discussed in print by either organization but 

must have occurred to a number of persons on both sides. One is the possi

bility of trustees exploiting the split in ranks to set off one "team" against 
77 

the other in salary negotiations. The other consideration is the leader

ship function performed by principals in the B.C. Teachers' Federation in 

the past. 

Principals, as principals, have no special position in the Federa

tion nor is there any indication that their rank accords them any privileges. 

Nevertheless, it would be unusual if the qualities of leadership that led 

to their selection as principals did not also lead them to positions of in

fluence and responsibility in their professional organization. . A brief sur

vey of past executives has shown this to be so. . Since the B.C.T.F. began, 

over fifty per cent of the table officers have been principals or vice-prin

ciples and in a few instances they have comprised the entire elected slate. 

This proportion of officers, higher than their numbers alone would warrant, 

suggests the importance to the organization of the principals' leadership. 

At present, principals' allowances are calculated according to 
78 

a large variety of formulas although fundamentally only two issues are 

involved — recompense for the administrative and supervisory responsibilities 
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of the position. The factors included in most calculations are: (1) the 

level of schooling, i.e., elementary or secondary; (2) size of the school; 

and, sometimes, (3) the certificate category of the principal. A vice-

principal's allowance is usually one-third to one-half of the principal's. 

The total difference in salary between a principal and a teacher with the 

same qualifications differs in each district but the difference can be as 

high as three thousand dollars a year. So far, the principals do not seem 

to be convinced that they could do consistently better by bargaining on 

their own, nor can they see the possibility of obtaining the same profes

sional and welfare services in a small organization that they now obtain 

through the B.C.T.F. A division in teacher ranks does not, therefore, seem 

likely. 

The positions adopted by trustees and teachers on these three is

sues (provincial scale, merit rating, and professional unity) seems to be 

more intimately connected with evaluation of the economic or financial con

sequences of policy change than with the non-economic. In fact, the ease 

with which both sides changed their positions with regard to provincial 

scales and provincial arbitration, as the relative economic status of tea

chers rose, would seem to belie the importance professedly attached to the 

political and social values implicit in their discussions. Thus, without 

denying that the political and social values expressed by both sides may be 

genuinely held and may be of some consequence In deciding policy, one would 

conclude from their criticisms that the underlying and determinant factors 

are economic. 

While it would appear that all the trouble centres about differences 
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in values held by teachers and trustees, that is not the whole problem. 

The crux of the matter is that neither side believes the other's professed 

priority of values. That is, each party claims that the other suffers from 

a dollar mentality while refusing to acknowledge that it too may be dominated 

by financial considerations, even though they may be working from opposite 

ends of the same arguments. Both hold that the opponent's social and poli

tical demands are of little actual significance in determining that party's 

viewpoint. At the same time, each claims that its own position is a reason

able balance of all factors — that the economic does not predominate. In 

this way, an impasse is reached, for neither side will compromise or attempt 

to integrate value demands as long as they can not, or will not, accept the 

weight accorded an argument by the other. 

Data suggestive of this state of affairs are readily.at hand. 

Arbitrations have steadily increased over the years and, without the inter

jection of compulsory conciliation into the bargaining procedure, would be 

at an all time high in 1963. On October 31, 1963, only eight school dis

tricts had set the 1964 salary agreements by negotiation and, of these 

eight, five were in the same "zone". The remaining 75 districts will settle 

only with the aid of conciliators .or by decree of arbitrators. Further 

evidence of this communication problem is found in the continued lack of 

understanding and agreement on the three additional issues just described, 

where stubbornness, bitterness, and distrust prevail. 

The question that needs to be asked and answered is, "Why do these 

conditions exist, and what contribution to this state of affairs has been 

made by arbitration?" Before an hypothesis is ventured, it will be useful 
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to consider some procedural and organizational changes which have occurred 

in the same period — changes that appear to be at least partly the result 

of arbitration provisions or the lack of them. The emphasis will be on 

changes within the B.C.T.F. although some reference will be made to the 

B.C.S.T.A. 
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Footnotes 

1 "In Lighter Vein'-', Teacher, vol. 6, no. 1 (Sept., 1926), p. 36. 

2 A: parallel distinction might be made in a court case; determination of 
guilt is a legal judgment but determination of the appropriate punishment, 
assuming Parliament has stated a discretionary range rather than a specific 
punishment, is a social judgment. 

3 Although the Public Schools Act, 1958, requires that the Superintendent 
of Education.be notified: (1) when agreement negotiations have been re
quested by either party, (2) when either party fails to appoint a conciliator, 
and (3) when disputes are submitted to arbitration by the conciliators; there 
has been no obligation upon conciliators, arbitrators, teachers, or trustees 
to submit reports to the department concerning their joint proceedings. 

As contract negotiation and arbitration are the concern of local teachers1 

associations and school boards, neither the B.C.T.F. nor the B.C.S.T.A. has 
had reason to establish and maintain a systematic central record of what 
has.transpired in these areas. . At the local level, the lack of permanent 
staff has precluded extensive record keeping. Since neither side makes a-..--, 
consistent practice of presenting written briefs at arbitration hearings 
there are no records of the event, except the board's award in some cases. 

Some partial reports of negotiations and arbitrations have been made in 
The B.C. Teacher from time to time but Federation officials have no idea of 
how much of the record Is missing. The B.C.T.F. office has a salary nego
tiations file for each school district, in which the contents, mainly copies 
of past agreements, date back to approximately 1945. Since these files 
were set up only as a convenience, no attempt has been made to obtain a com
plete record. The B.C.S.T.A. does not have comparable files. 

4 H. Charlesworth, "The Status of the Teacher", Educator, vol. 1, no. 7 
(Dec, 1919), p. 2. Cf. "Annual Meeting of the B.C. Teachers' Federation", 
vol. 2, no. 6 (July, 1920), p. 3 and "Suggestions for Consideration in Con
nection with a Provincial Salary Schedule", pp. 9-10. 
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The full scale adopted was: (1) Elementary school minima of $1,200, 
with a probationary year at $1,080. (2) High school minima of $1,800, 
with a probationary year at $1,680. (3) Annual increase of $120 per tea
cher until the maximum salary was reached. The Federation did not adopt 
maxima but left the matter to local decision. (4) Minima for principals 
of graded and ungraded schools — from $1,400 for a two-room school to 
$3,000 for twenty or more rooms. (5) Minima for principals of high schools 
— from $2,400 for a two-room school to $4,000 for sixteen or more rooms. 
"Scale of Minimum Salaries for 1920-1921", Educator, vol. 2, no. 6 (July, 
1920), p. 8. 

5 The appeal was made on many occasions for an equal sharing of the 
depression costs amongst all segments of the tax-paying public; two of the 
clearest are the editorials "Teachers1 Salaries", Teacher, vol. 11, no. 3 
(Nov., 1931), pp. 1-3 and "Reduction of Government Grants for Education", 
Teacher, vol. 11, no. 4 (Dec, 1931), pp. 39-40. The extent to which their 
plea was ignored is claimed to be proved by the fact that in Vancouver alone 
the total reduction in civic salaries between 1932 and 1938 was equal to 78 
per cent of the municipal relief costs during the same period. "Civic 
Salaries — Relief", Teacher, vol. 18, no. 8 (Apr., 1939), p. 436. 

6 The Department of Education took action to restrict enrolment in the 
provincial normal schools as a means of preventing deterioration of teachers' 
salary levels through excessive competition for the available posts. The 
Federation General Secretary, H. Charlesworth, reported on a meeting held 
between the President, Ira Dilworth, the Minister and himself: 

This question was brought up by the Minister of Education 
and discussed. The Federation's support of some form of limi
tation was pointed out, as indicated by requests in past years 
for such action. Indications were given by the Minister and 
Superintendent that the policy of restricted enrolment would be 
adopted and announced at an early date. 

"Consultative Committee Report of 17 January, 1931", Teacher, vol. 10, no. 
7 (Mar., 1931), p.' 15; 

7 For a short time teachers and trustees forgot their antipathies in the 
face of an impending, common disaster — slashed salaries and budgets. 

It is a matter of gratification that, during the present 
situation, no School Board has made any arbitrary demands of its 
teachers. Ln the few places where an adjustment has been con
sidered, the Board has made it clear that it had no desire of 
itself to make any reductions, but that pressure was being brought 
to bear on them from the Councils and from public sources. In 
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each case, the Teachers1 Associations have been invited into con
ference to discuss the situation. Under these circumstances there 
is every hope of mutually agreeable solutions being reached ... 
The present salary situation is generally satisfactory in British 
Columbia, but the issue is not yet over. The future largely de
pends upon the ability of the Teachers' Associations to hold their 
positions. 

"Teachers1 Salaries", Teacher, vol. 10, no. 6 (Feb., 1931), p. 45. 

8 Negotiations between the B.C.T.F., B.C.S.T.A., and the provincial 
government were so delicate that teachers were asked to refrain from 
making any public comment until they were completed. In the end, however, 
the restraint was of little effect. "The New Educational Legislation", 
Teacher, vol. 10, no. 8 (Apr., 1933), p. 4. The B.C.T.F. and B.C.S.T.A. 
delegations appeared before the Minister together to protest the power 
of municipal councils with regard to teachers' salaries. The Minister 
would only guarantee that the Federation would be consulted before action 
was taken. "Report of the General Secretary", Teacher, vol. 10, no. 9 
(May, 1931), p. 6. 

9 In an editorial, the Federation executive explained the source of the 
extreme financial reversals of the previous year and warned darkly against 
"powerful and persistent enemies of progressive public education" who were 
stalking the country. The damned recommendations of an "out-of-date, 
bigoted and prejudiced outlook" were described in sufficient detail to 
show that they were the same as those propounded by the Kidd Committee 
even though its report had not yet been made public. "A Call to Service", 
Teacher, vol. 11, no. 8 (Apr., 1932), pp. 1-3. 

10 Although Federation statements would lead one to believe that the pub
lic furore raised over the Kidd report was entirely due to the common 
people's jealousy of their schools, teachers and the opposition parties 
had been actively fanning any sparks of resentment at the committee's 
"impertinence". "The Kidd Report", Teacher, vol. 12, no. 2 (Oct., 1932), 
pp. 1-2. The provincial government claimed that it would not consider 
the Kidd recommendations on teachers' salaries until the Provincial Salary 
Commission had made its report. "Government Comment on Kidd Report Con
cerning Education", ibid., pp. 18-19. The B.C.T.F. executive grew appre
hensive of the new grant scheme based on revised assessments and shortly 
thereafter found its fears confirmed. "The Minister's Statement — Re 
Provincial Salaries", Teacher, vol. 12, no. 4 (Dec, 1932), pp. 1-2 and 
"Federation Delegation Interviews Provincial Cabinet", Teacher, vol. 12, 
no. 5 (Jan., 1933), pp. 3-9. 
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The education estimates were $4,737,000 (1931-32), $3,846,000 (1932-33), 
and $3,104,000 (1933-34). This was a $1,633,000 reduction (34.5 per cent) 
in two years, of which $1,159,000 was in "per capita" grants to school dis
tricts and in teachers' salaries grants to assisted rural schools. B.C. 
Dept. of Finance, Estimates of Revenue and Expenditure (1931-32), Victoria, 
King's Pr.inter, 1931, p. Z4; Estimates (1932-33), p. Y6; and Estimates  
(1933-34), p. X6. 

11 "Teachers' Provincial Salary Scales", Teacher, vol. 11, no. 2 (Oct., 
1931), pp. 5-13. 

12 "General Secretary's Report", Teacher, vol. 10, no. 10 (June, 1931), 
p. 25 and "Provincial Schedules of Salaries", Teacher, vol. 11, no. 2 
(Oct., 1931), pp. 2-4. 

13 The basic schedules were: (1) elementary school teachers, $780 per 
annum; (2) nurses, dental surgeons, principals of superior schools, and 
junior high school teachers, $1,100 per annum; and (3) high school teachers, 
$1,200 per annum. "The New Educational Grants", Teacher, vol. 12, no. 5 
(Jan., 1933), pp. 30-32. 

Included in the article mentioned above was a letter from the Rev. J. 
Hinchliffe, Cdnservative Minister of-Education, date; December 22, .19.32-,-0 in 
which the Minister explained the government's intent: 

... the purpose of the said standard schedule of salaries, as 
provided by the said section, is not for the fixing of the salary 
actually to be paid in any case, or for compelling any Board of 
School Trustees to pay or to limit payment to the salaries set out 
in the schedules, but only as a basis on which the grants of aid 
from the Provincial Treasury provided by the said Act shall be paid 
to the respective school districts throughout the Province. 

The Liberal government elected in 1933 did not agree with this policy en
tirely and made the changes referred to in the text whereby "standard" became 
"minimum standard". "School Law Amendments", Teacher, vol. 12, No. 10 (June, 
1933), pp. 2-3. 

14 See resolution 12, "Resolution Passed at the Annual General Meeting of 
the B.C.T.F. and Replies Thereto by the Department of Education", Teacher, 
vol. 13, no. 1 (Sept., 1933), p. 4. 
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15 See chapter 2, p. 59. 

16 See chapter 1, p. 24 and n. 50. 

17 See chapter 1, pp. 16-17. 

18 W. V. Allester, B.C.T.F. executive assistant. Interview with the writer 
August 14, 1963; 

19 The later introduction of assessment equalization throughout the province 
served to balance municipal income further by providing a more equitable 
basis of grant distribution. 

20 With increasing prosperity, the B.C.T.F. has ceased to publish minimum 
salary demands although the Federation agreements committee no doubt makes 
recommendations annually to the local teacher associations. As salary sche
dules became more common in the province, The B.C. Teacher began to print 
annual compilations of the main salary agreement figures and provisions in 
the March edition for members' ready reference; principals' and vice-princi
pals' allowances are included. The Trustees' Association produces a simi
lar compilation but goes farther in that it analyzes the data. The latest 
edition is Summary and Analysis of 1963 Teachers' Salary Scales, Vancouver, 
B.C.S.T.A., 1963. 

To give an indication of teachers' present economic level, the following 
salary agreement modes have been drawn from the Summary and Analysis, 1963: 

Elementary Conditional Certificate (min.) $3,000 - $3,600 (max.) 
Elementary Basic " 3,500 - 5,700 
Elementary Advanced " 3,900 - 6,100 ) 

6,300 ) 
Professional C 
Professional B 
Professional A i t 

t t 4,400 - 6,800 
4,900 - 7,780 
5,400 - 8,435 
5,400 ) Professional A (Masters) 
5,800 )- 8,800 

See also the summary given in Appendix B. 
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21 For example, in 1958, 2,115 teachers were required in B.C. to f i l l new 
classrooms and to replace those teachers who had retired, moved to other 
jurisdictions, or who had changed employment. The number of students com
pleting teacher-training in 1957-1958 was only 625. L. R. Peterson, Minis
ter of Education, "Education 1959: Address to the A.G.M.", Teacher, vol. 
38, no. 8 (May-June, 1959), pp. 386-393. 

22 J. D. MacLean, Minister of Education, "Minister's Address", Teacher, 
vol. 1, no. 8 (Apr., 1922), p. 4. B.C. Department of Education, Ninety- 
First Annual Report of the Public Schools, 1961-62, Victoria, Queen's 
Printer, 1963, p. Z13. 

23 The Federation supported introduction of the government's "Equal Pay 
Bill", in 1953. "The October Executive Meeting", Teacher, vol. 33, no. 2 
(Nov., 1953), pp. 84-88. 

Only Trail and Vancouver school districts still differentiated between 
men and women in their 1953-1954 agreements, but the previous year New 
Westminster.'and North Vancouver also discriminated. "Summary of B.C. 
Salary Schedules, 1952", Teacher, vol. 31,. no. 8 (May-June, 1952), pp. 377 
-380 and "Summary ... 1953", Teacher, vol. 32, no. 8 (May-June, 1953), 
pp. 385-388. 

24 Miss M. E.. Cottingham reports that academic teachers are unhappy with 
the extent to which: 

... trade experience is equaled with academic education to put 
instructors in special subjects on the certification and salary 
scale ... in composite schools. From present practice it would 
sometimes appear that academic education and basic subject tea
chers are less important than trade experience and special subject 
teachers. 

"Conciliation As I Saw It: April-May, 1958", unpublished report available 
from the author, p. 7. 

25 The discrimination, based on level taught, seemed to disappear from 
schedules about 1953. However, the disappearance was illusory since the 
secondary certificate was preferred for those teaching in the high schools 
and, occasionally, special clauses in the agreements showed that teachers 
with elementary certificates were paid on a higher scale if they were re
quired to teach at the secondary level. The later introduction of profes
sional certificates (1957) seemed to again cover up this type of salary 
differentiation, but the problem recurred when degree-holders who wished 
to concentrate on elementary instruction felt that they should receive the 
same pay as secondary teachers with the same years of training and experience. 
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26 Vancouver Elementary School Teachers1 Association (V.E.S.T.A.), 
Vancouver•Secondary School Teachers' Association (V.S.S.T.A.), Vancouver 
Principals' Association (V.P.A.). 

27 The B.C.T.F. complained about low salaries for school inspectors and 
departmental directors. It said government salaries had a definite de
pressing effect on all salaries in the profession. D. .'.G. Chamberlain, 
"The President Reports to the 1951 A.G.M.", Teacher, vol. 30, no. 7 (Apr., 
1951), pp. 293-298. The same chord was struck again at a B.C.T.F. Summer 
Workshop. R.. E. G. Langton, "Supervisory Personnel", Teacher, vol. 39, 
no. 3 (Dec, 1959), pp. 137-139. 

28 "Schools Ask Own Superintendent", The Vancouver Sun, June 14, 1963, 
p. 56. 

29 "Suggestions for Consideration in Connection with a Provincial Salary 
Schedule", Educator, vol. 2, no. 6 (July, 1920), pp. 9-10 and The B.C.  
Teachers' Federation Magazine, vol. 1, no. 1-2 (Sept.-Oct., 1921), p. 5. 

30 "B.C. School Trustees' Annual Report", Teacher, vol. 10, no. 2 (Oct., 
1930), pp. 4-7. 

31 Ibid. 

32 "The Provincial Salary Commission", Teacher, vol. 11, no. 1 (Sept., 
1931), pp. 3-4. 

33 The B.C.T.F. General Secretary, in reporting on the Federation salary 
committee outlined the long list of considerations made by the committee 
in trying to find a system of principles upon which to base salary scales: 

... [l]t has long been evident that there was an utter lack 
of any definite comparative basis for salaries of teachers in 
British Columbia, and that in consequence there were many anom
alies and injustices in the remuneration received .... 

A study of these questions will at once reveal the content
ious issues arising therefrom .... Their solution will demand 
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that all sectional differences and individual prejudices,, etc., 
must be submerged for the common good. All teachers will need 
to take a broad view of the situation, and accept the principle 
of the greatest good for the profession generally. The success
ful completion of this work constitutes a ringing challenge to 
the teaching profession of British Columbia. We cannot afford 
to fall down .... 

H. Charlesworth, "Teachers1-Provincial Salary Scales", Teacher, vol. 11, 
no. 2 (Oct., 1931), pp. 5-13. 

34 "Provincial Salary Committee Reports — An Important Statement", 
Teacher, vol. 12, no. 3 (Nov., 1932), pp. 1-2 and 35-36. 

35 "Teachers1 Salaries", Teacher, vol. 11, no. 3 (Nov., 1931), pp. 1-3. 

36 "Report of Teachers' Panel — Provincial Salary Commission", Teacher, 
vol. 12, no. 3 (Nov., 1932), pp. 3-26. 

37 "People's Panel — Provincial Salary Commission", Teacher, vol. 12, 
no. 4,(Dec, 1932), pp. 3-45. 

38 "Rep̂ djnt of the Kidd Report Concerning Education", Teacher, vol. 12, 
no. 2 (Oct., 1932), pp. 13-18. For various criticisms, cf. "The Kidd 
Report", ibid., pp. 1-2; "The Federation and the Kidd Report", "ibid., 
pp. 3-12; "Government Comment on Kidd Report Concerning Education", ibid., 
pp. 18-19; and H.. F. Angus,-"The Economics of the Kidd Report", ibid., 
pp. 22-26. 

39 "The Minister's Statement — Re Provincial Salaries", Teacher, vol. 12, 
no. 4 (Dec, 1932), pp. 1-2. 

40 See resolutions from East Kootenay District Council and Saanich Teachers' 
Association to the A.G.M. "1935 Convention Resolutions", Teacher, vol. 14, 
no. 7 (Mar., 1935), pp. 20-24. Central and Northern Vancouver Island District 
Council resolution to the A.G.M. "Convention Resolutions", Teacher, vol. 18, 
no. 7 (Mar., 1939), pp. 335. Prince Rupert Teachers' Association resolution. 
"Resolutions for Easter Convention and Annual General Meeting, 1940", Teacher, 
vol. 19, no. 7 (Mar., 1940), pp. 382-388. 
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41 "Secondary School Teachers' Association", Teacher, vol. 17, no. 9 
(May, 1938), p. 446. The following year the A.G.M. passed a resolution: 

... that a representative Provincial Salary Committee be 
set up to work out definite basic salary schedules with annual 
increments, with the understanding that these schedules may be 
the same, or may differ according to the geographical position 
of the various areas concerned .... 

"Convention News", Teacher, vol. 18, no. 9 (May, 1939), p. 458. 

42 "Annual Reports — Report of the Provincial Salary Committee", Teacher, 
vol. 20, no. 8 (Apr., 1941), pp. 363-365. 

43 H. Charlesworth, "Federation News — Trustees1 Convention and Salaries", 
Teacher, vol. 21, no. 2 (Oct., 1941), pp. 63-66. 

44 G. M. Weir, Minister of Education, "Retrospect and Prospect in Educa
tion", Teacher, vol. 20, no. 10 (June, 1941), pp. 457-460. 

45 H. Charlesworth, "Federation News — A Brief Resume of Progress to Date", 
Teacher, vol. 21, no. 2 (Oct., 1941), pp. 63-66. Dr. Weir was defeated in 
the election of" October 21. . Premier Pattullo took over the education port
folio temporarily until forced to resign by his party's lack of confidence 
in his leadership after the breakdown of the Dominion-Provincial Conference 
of December, 1941. H. G. T. Perry became Minister of Education in the Coa
lition government of John Hart. Despite a number of consultations by the 
Federation executive with the succession of ministers, only expressions of 
sympathy were received and promises of inquiries into the system of education 
finance; the grants were not raised. "Stop Press News", Teacher, vol. 21, 
no. 6 (Feb., 1942), p. 266. Cf. M. A. Ormsby, British Columbia: A History, 
Vancouver, Macmillan, 1958, pp. 469-475. 

46 "Co-operation in Fraser Valley", Teacher, vol. 17, no. 8 (May, 1938), 
p. 450. 

47 Although the minimum salaries were the same for all boards, and the in
crement size was the same, the numbers of increments varied according to the 
financial ability of each school board and were negotiated locally. H. 
Charlesworth,. "B.C.T.F. and Kindred Associations", Teacher, vol. 21, no. 3 
(Nov., 1941), pp. 107-112. 
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48 C. D. Ovans, B.C.T.F. General Secretary. Interview with the writer 
March,. 1963. 

49 "Suggested Amendments to School Act", Teacher, vol. 1, no. 5 (Jan., 
1922), pp. 14-15. 

50 H. Charlesworth, "Federation News", Teacher, vol. 20, no. 4 (Dec.,-1941), 
pp. 161-162. 

51 "Salaries", Teacher, vol. 26, no. 5 (Feb., 1947), pp. 195-199. 

52 The "table officers" are: president, first and second vice-presidents, 
and the secretary-treasurer. 

53 "The October Executive Meeting", Teacher, vol. 34, no. 2 (Nov., 1954), 
p. 81. 

54 M.. E. Cottingham, "About the Burnham Scales", Teacher, vol. 34, no. 2 
(Nov., 1954), pp. 56-59 and 79. 

55 "The Executive Reports to the 1961 A.G.M.", Teacher, vol. 40, no. 8 
(May-June, 1961), pp. 413-416. 

56 Ibid. The following principles in collective bargaining were also 
adopted by the A.G.M.: 

(1) That a collective agreement must be between the local teachers1 

association and the employing school board. 

(2) That any recommendation arising out of a broader negotiation must 
be subject to ratification by the local teachers' association and the 
board of school trustees In a local school district. 

(3) That any extension of compulsory arbitration beyond the local 
level is unacceptable. 



130 

"The Federation Moves Forward", Teacher, vol. 40, no. 8 (May-June, 1961), 
pp. 422-426. 

57 "B.C. Teachers' Federation — Annual General Meeting", Teacher, vol. 2, 
no. 7 (Apr., 1923), p. 187. 

58 "Highlights of the 28th A.G.M.", Teacher, vol. 23, no. 7 (Apr., 1944), 
pp. 263-264. 

59 "Southern Okanagan Rural School District", Teacher, vol. 24, no. 1 (Sept.-
Oct., 1944), p. 43. 

60 The evaluating committee comprised two members of the school board, the 
principal, one teacher with a first-class certificate, and one with an 
academic certificate. Ibid. 

61 "Report of the Salary Committee", Teacher, vol. 24, no. 7 (Mar., 1945), 
pp. 217-218 and "Report of the Salary Committee", Teacher, vol. 25, no. 6 
(Mar., 1946), pp. 225-227. 

62 "Your Rating Will Determine Your Pay", Teacher, vol. 30, no. 2 (Nov., 
1950), pp. 55-57. Cf. Resolution 24, "Departmental Replies", Teacher, 
vol. 31, no. 6 (Mar., 1952), pp. 260-264 and 275; W. V.Allester, "Co-
Workers or Combatants?", Teacher, vol. 32, no. 3 (Dec, 1953), pp. 127 and 
133. 

63 R. E.. Cooper, "Merit Rating", Teacher, vol. 33, no. 5 (Feb., 1954), 
p. 216: 

... from a condensation of research reports from nine school 
systems in Pennsylvania, California, Michigan, Kentucky, Ohio, 
New York, Delaware, Indiana and Washington, D.C., the following 
twelve points are indicative of the findings on merit ratings: 

(1) They further discourage the entrance of competent persons 
into teacher training institutions at times of critical teacher 
shortages. 
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(2) They undermine teacher moraleK 

(3) They attack teacher integrity. 

(4) They stifle teacher initiative. 

(5) They encourage partisanship and politics within the school and 
outside it. 

(6) They increase the insecurity of teachers by making assurance of 
increments and advancement uncertain. 

(7) They divide teachers — even more than they are divided. 

(8) They increase the demand for transfers for the sake of ratings. 

(9) They relegate teachers to becoming items of debits and credits 
on principals1 registers. 

(10) They bring to bear upon teachers many types of pressure and 
among these are threats to academic freedom. 

(11) They are designed to balance school budgets by granting fewer 
and smaller increments. 

(12) They prove that they are invalid since an individual's profes
sional ability on one scale would not be identical to this score 
on another scale. 

64 Frank Reder, (now B.C.S.T.A. General Secretary), The Vancouver Sun, Jan. 
21, 1956 as quoted in "Money Talks on Merit Rating", Teacher, vol. 35, no. 
5 (Feb., 1956), p. 225. The following month, The B.C. Teacher attacked 
paid advertisements on merit rating inserted In the daily papers by the 
B.C.S.T.A. The editorial reported that, "They [Table Officers of the Feder
ation and the Public Relations Committee} decided that differences of opinion 
should not be aired in the public press." This seems a remarkable turn-about 
for an organization that believes so strongly in its own right to advertise. 
"We Wonder", Teacher, vol. 35, no. 6 (Mar., 1956), pp. 273-274. 

65 "The Winter Executive Meeting", Teacher, vol. 35, no. 4 (Jan., 1956), 
pp. 192b-192d and "Annual General Meeting — 1957", Teacher, vol. 36, no. 8 
(May-June, 1957), pp. 402 and 415-416. 

66 "The Forty-fourth A.G.M.", Teacher, vol. 39, no. 8 (May-June, 1960), 
pp. 367-368 and 425-426. 
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67 "The President Looks at Merit Rating", Teacher, vol. 35, no. 6 (Mar., 
1956), pp. 279-280. 

68 "More Posts of Responsibility", Teacher, vol. 36, no. 3 (Dec, 1957), 
pp. 121-122 and 152. 

69 Prior's comment originated in his report on discussions which took place 
at the previous Summer Workshop. "Teaching and Professionalism", Teacher, 
vol. 39, no. 2 (Nov., 1959), pp. 85-87. Gf. "The Forty-fourth A.G.M.", 
Teacher, vol. 39, no. 8 (May-June, 1960), pp. 367-368 and 425-426. 

70 L. H. Garstin's letter of Jan. 7, 1948 in "Correspondence — Teachers' 
Rating Scales", Teacher, vol. 27, no. 4 (Jan., 1948), pp. 155-156. 

71 Although the Canadian College of Teachers was only in the planning stage 
in 1955, it began to accept applications for membership in 1958-1959. 
J. Phillipson, "From the President's Notebook", Teacher, vol. 35, no. 2 
(Nov., 1955), pp. 75-76 and 102. Cf. "The Fall Executive", Teacher, vol. 38, 
no. .2 (Nov., 1958), pp. 66 and 127. 

72 The membership committee recommended "-classification of members" to the 
executive committee in late 1959 and suggested that the following ground 
principles be adopted: 

(1) The Federation should be prepared to categorize its membership in 
terms of their basic qualifications. 

(2) The Federation should be prepared to determine and state the basic 
competence of its membership. 

(3) The Federation should be prepared to deal with incompetency or in
efficiency in any of its members. 

(4) As a matter of policy, these principles should be reflected in 
salary policy. 

"The Winter Executive Meeting", Teacher, vol. 39, no. 5 (Feb., I960), pp. 
219-220. The A.G.M. adopted the recommended principles and directed that 
the committee prepare a draft plan for consideration the following year. 
"The Forty-fourth A.G.M.", Teacher, vol. 39, no. 8 (May-June, 1960), pp. 
367-368 and 425-426. Cf. "The Federation Moves Forward", Teacher, vol. 40, 
no. 8 (May-June, 1961), pp. 422-426. 
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The B.C.T.F. constitution was amended at the 1962 convention to include 
the new membership regulations. Article VI — Requirements for'Membership 
Categories: 

1. Professionally Certified Teacher 

(a) A minimum of three years teaching experience acceptable to 
the Board of Admissions and Review. 

(b) Possession of an SB, SA, PC (Elemtary Degree), PB, or PA 
Certificate. 1 

(c) Evidence of competence satisfactory to the Board of Admissions 
and Review, OR, 

Possession of an EA or SC Certificate at the date of the in
ception of the plan, together with twenty-five (25) years of 
teaching experience acquired either 

i . before the inception of the plan, or 
i i . within the five (5) years following that date, if the 

teacher is forty-five (45) years of age or older at 
the inception of the plan, and 

Evidence of competence satisfactory to the Board of Admissions 
and Review. 

2. Teacher 

(a) A minimum of three years teaching experience as in 1(a) above. 
(b) Possession of a Permanent B.C. Teaching Certificate. 
(c) Evidence of competence satisfactory to the Board of Admissions 

and Review. 

3. Probationary Teacher 

(a) Less than four years teaching experience except as provided 
in 4 below (omitted here). 

'(b) Possession of a B.C. Teaching Certificate. 

"1962 Annual General Meeting", Teacher, vol. 41, no. 8 (May-June, 1962), 
pp. 350-354. 

The following excerpts from section 4 (Powers and Duties) of Article VII 
(Board of Admissions and Review) give an indication of the methods the B.C.T.F. 
intends to employ in exercising its authority: 

(b) The Board may accept as evidence of teacher competence: 
(i) Reports of District Superintendents, Directors of Instruction, 

and Principals. 
(ii) Any other information it deems necessary or relevant including 

that obtained from personal interview. 
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(c) The Board shall be empowered to conduct, or cause to be conducted, 
such investigations as are necessary for the proper discharge of 
its duties. 

(d) The Board may accept written complaints from: 
(i) District Superintendents acting on their ovn initiative or 

as the result of complaints made to them, 
(ii) Principals, Directors of Instruction, Local Teacher Associa

tions, or groups of not fewer than three teachers. 

(g) The Board shall have power to request School Boards to report the 
names of members who, for cause, have not received a permanent 
appointment following a probationary period. 

"B.C.T.F. Membership Regulations", Teacher, vol. 41, no. 3 (Dec, 1962), 
pp. 107-109. 

73 "Reports of Clinics — B.C.T.F. Membership Plan", The B.C. School Trustee, 
(Report of Proceedings, 58th Annual Convention), Jan., 1963, pp. 37-38. 

74 J... Phillipson, "From the President's Notebook", Teacher, vol. 35, no. 2 
(Nov., 1955), pp. 75-76 and 102. An earlier B.C.S.T.A. resolution (1951) 
to the effect that principals should be excluded from B.C.T.F. membership 
was countered by a Federation resolution: 

... That is the opinion of this Executive that the interests 
of Education in general and of the whole teaching profession will 
be best served if we adhere to the policy that principals are 
first of all teachers and should not be set apart from the general 
membership of the profession. 

"Christmas Executive Meeting", Teacher, vol. 31, no. 5 (Feb.,. 1952), pp. 
215-216. 

75 "Principals as Educational Leaders", Teacher, vol. 42, no. 6 (Mar., 1963), 
p. 240. 

76 Resolution 8, "Resolutions", The B.C. School Trustee, (Report of Pro
ceedings, 58th Annual Convention), Jan., 1963, p. 43. 

77 The Executive Director of the Manitoba School Trustees' Association has 
suggested that teachers' desire for university-trained teachers in every 
classroom is Utopian, impractical and unnecessary. He recommends that 
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classroom teachers he considered as semi-professional technicians and only 
the principal, the degree teacher, be considered as a professional and 
called "professor". J. R. Prefontalne, "The Striving for Professionalism", 
The B.C. School Trustee, vol. 18, no. 4 (Winter, 1962-63), pp. 18-21. It 
does not seem likely that any trustee plan-of-action based on such views 
would succeed without separation of principals from the general body of 
teachers. 

78 Practically every formula that was ever used in B.C. can be found in 
some one of the school districts; see "Summary of Salary. Scales, 1963", 
Teacher, vol. 42, no. 6 (Mar., 1963). 
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ORGANIZATIONAL AND PROCEDURAL CHANGES 

The unequal distribution of power [between societal 
sub-units] serves as a spur to social activity in many dif
ferent, and often contradictory, ways. It stimulates those 
with less power to increase their numbers, organization, or 
resources to a point where they can destroy the domination 
of an opponent and become dominant in turn, or to add re
source to resource until they have power equal to the oppo
nent, or to infiltrate the ranks of the adversary so as to 
share power with him.-'-

As a consequence of conflict with trustees, the Teachers' Federa

tion has made changes in organization and procedures to increase its effec

tiveness. These changes, which have affected all participants in public 

education, involve changes in collective bargaining techniques, development 

of alternatives to teacher-trustee negotiations, and cultivation of organ

ized public support. . Administrative rationalization, while not primarily 

aimed at countering school board power and resistance to pay increases, 

has worked to that end. 

External Relationships 

Salaries are not the only source of contention between trustees 

and teachers. Other issues divide them as well but the school law does not 

specifically say these issues are negotiable and arbitrable — not in those 



137 

terms. For lack of generally applicable bargaining directives in the law, 

and in the face of past trustee refusal to negotiate without directives, 

teachers developed substitute means of attaining their ends. Some of the 

substitutes are modifications of procedures now common in industry, some 

are unique to public service, and some resemble practices common to the 

professions. 

Like other groups engaged in public service, the teaching profes

sion has developed strong formal and informal lines of communication with 

the provincial government. While some exchange of views with the government 

would have occurred concerning professional aspects of education policy, 

it seems unlikely that the subjects of negotiation would have been as ex

tensive as they are except for the failure of local educational bodies to 

negotiate policy with their teacher-employees. 

Like other professional groups, teachers have developed their 

public relations to generate sympathy and support for their cause. The 

tax-paying public must pay the bill, so the teaching profession has had to 

try and convince voters that they want what the teachers want. 

In their relations with trustees, teachers have experienced ex

tremes of co-operations and opposition. . At the local and Federation levels, 

teachers have participated in co-operative joint committees with trustees, 

but they have also employed strikes and boycotts. Relations with the 

Cabinet and Department of Education, however, have not been subject to the 

same extremes — a more cautious superior-subordinate relationship has 

been characteristic. 
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The Federation's external affairs may, then, be divided into 

three separate areas for examination: relations with the provincial govern

ment, the general public, and trustees. In its relations with the govern

ment, emphasis will be on channels of communication and professional influ

ence in the Department of Education; consideration will also be given to 

selected policy developments. The divergent emphases in teacher relations 

with trustees will be discussed — one approach based on increasing the 

occasions of co-operative effort and the other oriented towards developing 

more powerful bargaining weapons. Although analyzed separately, the areas 

of emphasis overlap and there is some interaction between external and 

internal affairs. 

Relations with the Provincial Government 

Teachers, being an exceptionally articulate group, have not limited 

the range of topics considered at the annual general meeting (A.G.M.); the 

great variety of subjects may be grouped into those which concern teacher 

status, working conditions, education philosophy, and administrative policy. 

After discussing each subject themselves, teachers brought their ideas to 

the attention of policy-makers in the hope of effecting change. Despite 

claims that the school boards were teachers' employers, it was apparent 

that trustees had only a limited influence in determination of over-all 

policy and that the locus of power in education was in the Provincial 

Secretary's office, later the Department of Education. Most A.G.M. reso

lutions therefore were addressed to the provincial government rather than 

the Trustees' Association. 

While the channel of communication from the school, through the 
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boards and district inspectors, to the Department might have developed 

into the normal means of transmitting teachers' suggestions, this did not 

happen. From the earliest dayssof the B.C.T.F., suggestions went from the 

local teachers' association through the A.G.M. and the Federation executive. 

Replies from the Minister returned by the same route, except that official 

directives were transmitted through the Department to inspectors and school 

boards. Occasionally, the Superintendent of Education or the Minister 

would direct that a specific Federation proposal be discussed first with 

the school board concerned or the Trustees' Association. This was usually 

done on the grounds that the matter was primarily within the trustees' 

competence to effect change, or at least that the prerogative for change 

lay with that group, and should, as a point of courtesy and experience, 

be considered by it before the Department was approached. 

There seems little indication that the Minister or his officials 

did much to discourage direct communication between the Federation and the 

Department. In technical and professional matters this is understandable. 

It might also have been considered expedient to deal with one group when 

soliciting teachers' viewpoints; that is, to communicate with the Federa

tion executive and staff rather than have the Department subjected to a 

rash of unco-ordinated briefs from the multiplicity of local associations. 

This method, of dealing only with Federation officials, had the 

advantage of keeping the painful process of developing professional con

sensus outside the range of official purview and left officials free to 

accept or reject recommendations as they saw fit. If the Department had 

been involved in the process of determining consensus, rejection or 
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postponement of proposals arising from the central view would have been 

more awkward. As it is, disagreement in professional matters and any 

resulting ill-feeling is contained within the teachers' organization and, 

to that degree, removes a source of friction and discontent from between 

the Department and teachers. 

Since 1951 the Department .of Education has been experimenting with 

the technique of appointing teacher representatives to its central curriculum 

committes and of seconding subject specialists from school staffs for cur-
o 

riculum revision. The Department has maintained that it is under no obli

gation to accept specific proposals from the curriculum advisory boards and, 

by integrating specialists into its working committees, may or may not be 

able to side-track or control radical propositions from the teaching body. 

In any case, should a large area of disagreement arise between Department 

officials and teaching specialists, it is not at all clear that the Depart

ment, having invited teachers to participate directly in determination of 

curriculum policy, will be able to disengage from the entanglement without 

a violent rupture in its relations with teachers. The possibility of dis

cord Is heightened by the fact that it is a professional aspiration of the 

teaching body to perform the entire task of curriculum development with the 

advice of consultant-specialists. 

A related matter of professional concern is the determination of 

teacher training and certification policy. The Federation has consistently 

advocated raising the standards for selection and training to improve the 

teaching body's competence and professional status. This has entailed 

asking for elimination of temporary certificates and permits and the gradual 
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elimination of third and second class certificates. The Federation's policy 

is that, eventually, all teachers should possess academic or professional 

degrees. Joined with these requests were the demands in 1926 that the 

Normal School entrance and qualifying standards be raised and stringently 

applied. . Later, the Federation asked that the entire responsibility for 

teacher training be consolidated in the U.B.C. faculty of education.̂  The 

Department of Education has repeatedly stated its agreement with the aim 

of increasing teachers' proficiency but has pointed out that a constant 

shortage of qualified personnel has restricted Its ability to enforce higher 

standards without closing a great many schools for lack of instructors. 

A restrictive professional entrance policy has salary implications 

that have been mentioned infrequently. To set a limit on the number of 

entrants to teacher training, as was done by the Minister of Education in 

1931,5 need not affect teacher quality unless standards are changed as 

well, but the reduction of teacher supply can raise salaries. To increase 

standards, on the other hand, may naturally limit the entrants but will 

improve teacher quality at the same time. The B.C.S.T.A. has come to accept 

the demand for higher standards as a measure likely to increase teacher 

effectiveness more than it would affect salaries. L. R. Peterson, Minister 

of Education, said in 1959 that higher standards, higher pay, and concen

tration of teacher training at U.B.C. had raised the status of teaching to 

the point where the best high school graduates were being attracted to the 

profession in increasing numbers. His contention was that the increased 

challenge was attracting better students In enough numbers to compensate 

for the loss of applicants no longer eligible to enter teacher training as 
7 a result of increased standards. 
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The perennial Federation request for a certification board com

posed of representatives from the B.C.T.F., B.C.S.T.A;, U.B.C. faculty of 

education, and the Department of Education has been rejected as consistently 

as the cause has been pursued; there seems--to have been no change in the 

Department's attitude since the matter was first broached in 1928. The usual 

reply has been that the Council of Public Instruction has the sole respon

sibility by law for setting categories and issuing certificates, that the 

system has worked splendidly, and that there has been no apparent good 

reason for change. 

A great variety of other matters have been the subject of Federa

tion debate and, subsequently, have been discussed between Federation dele

gations and the Department of Education. One of the most important issues 

to the teachers, and the most hotly contested, concerned tenure of appoint

ment. The power to hire, transfer, and dismiss employees has long been 

held by trustees as an employer prerogative that cannot be restricted except 

at the risk of perpetuating the employment of incompetent persons. Some 

school boards, however, had so abused their dismissal powers in the past 

that the legislature began to limit their discretion. 

. As early as 1921, the B.C.T.F. requested institution of a permanent 

board of arbitration which would deal with contested dismissals. While 

trustees and the•Department agreed in principle to arbitration of tenure 

disputes, they felt the idea was premature. Instead, the Public Schools 

Act was amended to permit teachers to appeal from their boards' decisions 

to the Council of Public Instruction. At the same time, boards were re

quired to state their reasons on dismissal, and certain procedures for 

dismissal and appeal were laid down. While the B.C.T.F. admitted that some 
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teachers were creating ill-will by breaking their contracts, unethically, 

it held that a much greater menace lay in the trustees' freedom to transfer 

or dismiss teachers at will and without regard for equity or legal obliga-
9 

tions. The Federation conceded that most boards were scrupulously fair 

in the treatment accorded their employees but insisted that regulations 

were required to control the minority. Many of the cases of unfair dis

missal which the Federation cited seem to have been caused by personality 

clashes and a few instances of teacher inefficiency. There were, however, 

instances where teachers were dismissed because they were toocexpensive 

(i.e., had reached the upper bracket of the salary schedule), or where the 

entire staff was fired so the board could re-hire only those teachers it 

wished to keep and at the price it wished to pay.10 

The Council of Public Instruction began the practice of having 

appeals investigated by the district inspector and then basing its decision 

on his report. But by 1929, the Department, Federation, and inspectors 

were convinced that a new procedure was required that did not involve the 

inspectors, for it was found that such activity compromised their relation

ships with teachers and trustees.10^ The 1933 amendment to the Schools Act 

therefore provided for the Board of Reference long advocated by teachers 

and in terms roughly the same as those in force in Alberta and Manitoba.11 

The aggrieved teacher was required to file notice of appeal from his board's 

decision and to establish a prima facie case before the Council of Public 

Instruction would act. It would then appoint an investigator and, following 

the inquiry, refer the case to the permanent, three-man Board of Reference 

for adjudication. The Board (nominated by teachers, trustees and the Supreme 

Court) heard all the evidence in open court and reported to the Council, which 
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either sustained the dismissal or ordered the teacher's re-instatement. 

A school board could not make a permanent appointment to f i l l the vacancy 

until the Council's decision was rendered. This provision was later changed 

so that the teacher retained his position until the Council decided the 

appeal. The B.C.T.F. reinforced this proscription by making it unethical 

for a teacher to accept appointment to a position in dispute. 

Trustees apparently chafed under these restrictions, especially 

one requiring proof from the inspector's report to substantiate a charge 

of inefficiency. Some trustees objected to the necessity of ruining a 

teacher's career, in order to be rid of him, and thought some less drastic 
12 

measure might be devised. Others claimed repeatedly that the regulations 

made it impossible to get rid of an inefficient teacher. 

The B.C.T.F. argued that it was as interested as the trustees 

were in seeing that inefficient teachers either improved or left the pro

fession, and said it would not assist an appellant where inefficiency was 

proved. At the same time, the Federation made clear it would not stand by 

and watch appointive powers being abused. The Teachers' Federation laid the 

blame for the retention of inefficient personnel entirely on the shoulders 

of board members who, it said, either would not assume the responsibility 

of their positions or could not find substantiating evidence for their 

claims.-1-3 New appointees were on probation for a year and observant prin

cipals, inspectors, and trustees might be expected to be able to detect, in 

that period, those probationers who lacked the marks of a good teacher. 

. While introduction of the Board of Reference established a 

grievance procedure, there were weaknesses in the plan. It was limited.to 
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tenure cases; no procedure was prescribed for negotiating a dispute; and 

an award was not binding until approved by the Council of Public Instruction. 

Since the Council decided whether an appeal should be allowed to go forward, 

and decided what the final award would be, the Board of Reference was not 

an independent, adjudicative body. It was merely a board of inquiry — 

a formalized repetition of the informal, preliminary investigation. 

The lack of procedures for negotiating tenure disputes probably 

contributed to the reportedly bitter clashes that often occurred in the 

Board of Reference public hearings, for both parties were then presented 

with their first real opportunity to argue the matter. An early, compulsory 

confrontation in private might well have had a cathartic value even if a 

negotiated settlement did not result. As the number of appeals began to 

mount each year, attempts were made in the nineteen-forties to obtain "out-

of court" settlements and in 1951 the B.C.T.F. and B.C.S.T.A. agreed to 

investigate complaints by means of a joint committee prior to the filing 

of an appeal against dismissal or transfer. The committee's function was 

to attempt conciliation during the investigation and, if it could arrive 

at a unanimous decision, to make recommendations to the parties concerned. 

It was agreed that the committee findings were not binding and would not 

be made available to any party not directly involved in the dispute; it 

was further agreed that no aspect of the investigation would ever be re

ferred to should the appeal be continued. The joint investigating0com

mittee, with a third member added — an appointee of the Superintendent of 

Education, was made a compulsory feature of the grievance procedure in 1958. 

This change has made the Department privy to the findings, whereas before 

it was not. Under these circumstances the appearance of redundancy is 
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heightened, for the Board of Reference merely repeats, in a formal manner 

and in public, what the committee has done informally and in private. 

The main weakness of the grievance procedure still exists; there 

is no formally designated system of dispute resolution for the myriad addi

tional causes of teacher discontent. As a consequence, the B.C. Teachers' 

Federation has appealed rather frequently to the Department for legislative 

and regulatory changes that would compel school boards across the province 

to acknowledge common standards, provide common benefits and, generally, 

to act in a uniform manner. Trustees objected strenuously to this attitude 

and to the government's acquiescence in demands for uniform treatment of 

teachers. To school boards, it appeared as if teachers and government were 

united in an unholy alliance to destroy board autonomy by excessive central

ization. In time, and in part as a result of a few boards' bad faith in 

negotiations and in application of regulations, legislative changes did 

encroach upon trustees' freedom of manoeuvre. Many of the changes, perhaps 

most, were not bold strictures that could be attacked successfully in the 

press by defiant boards but were successive, minor modifications designed 

to counteract and prevent petty, irritating, administrative practices as 

they developed in the districts. 

The weight of the adjustments became noticeable primarily in their 

accumulation: a specific form of contract was prescribed; principals were 

allowed to report on teacher proficiency only in certain circumstances and 

in a specified manner; the method of paying teachers was prescribed; deduc

tions of Federation fees by boards became obligatory; boards were obliged 

to allow teachers to attend district conventions; temporary and probationary 

appointments were closely regulated; minimum salaries were instituted for 
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the province; sick leave became mandatory and cumulative during continuance 

of service with a board; boards were requested to submit copies of district 

agreements to the Department for distribution to the Federation and Associa

tion offices; and dismissal and transfer notices could be given only at 

set times, under specified conditions, and in a specified manner. 

Trustees became incensed most at the provisions for security of 

tenure and for demandable, binding arbitration. One school board attacked 

what it called the imposition of "class legislation" and the grant of "mono

poly powers" to teachers. It rebelled at the conditions of an arbitration 

award and refused to comply. Faced with a subsequent court order to obey 

the award, it fired fourteen teachers. When the Council of Public Instruc

tion sustained the decision of the Board of Reference to compel reinstate

ment of the teachers, the school board re-assigned the teachers in a way 

which was a practical demotion. The Council immediately dismissed the 

board and replaced it with an official trustee. . At the height of the con

flict, the B.C.S.T.A. dissociated itself from the actions of the school 

board, and/, at the next convention, went on record as opposing the board's 

method of protest. It declared that the law must be obeyed while in force 

and that the proper method of redress was to work through the Association 

for legislative change.15 

While trustees have objected to teacher demands for administrative 

uniformity, they have not objected to another type of uniformity demanded 

by teachers — province-wide equalization of the school tax burden. Since 

much of the Teachers' Federation activity has been concerned with advancing 

the economic welfare of its members, the conclusion was early drawn that 
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the B.G.T.F. must become involved in public discussion of educational 

finance. The Federation noted that the basis of trustee oppositon to 

many of its policies has been solely that of financial incapacity, to per

form — the policy principle has not been disputed. . Even in salary 

negotiations this divided response has been seen, as it has in bargaining 

over bonuses, allowances, sick leave, sabbatical leave, and group medical 

insurance. The agreement in principle but disagreement as to capacity has 

been most noticeable in discussions on restriction of class size, the en

couragement of professional advancement, the supply of non-professional 

school staff, the conduct of experiments in teaching technique, the insti

tution of junior colleges, and in the provision of special facilities and 

training for handicapped and for exceptional students. 

The Department of Education, in replies to Federation resolutions, 

has generally categorized the above-mentioned matters as falling within the 

realm of local initiative,, though the Department may express sympathy with 

the objectives and give "moral" support. But moral support does not supply 

the means. As a consequence, the Teachers1 Federation has been aaconsistent 

advocate of assessment equalization, federal aid to education, and provincial 

assumption of education costs beyond that supplied by a low, uniform local 

levy.-̂  The breadth of teacher interests, the increasing conjunction of 

teacher and trustee aims in education, and the Federation's consistent sup

port of local government claims to greater provincial financial assistance 

have not failed to impress trustees. As a result, although school boards 

and local teacher associations disagree violently at times, the provincial 

executives of the B.C.S.T.A. and B.C.T.F. often co-operate quite well. 
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While the Trustees1 Association favoured co-operation with the 

Federation, It occasionally criticized the Federationis relations with the 

provincial government. Apparently trustees felt that the government and 

teachers co-operated too well, to the detriment of school boards. It 

was the relationship between IkC.T.E-. and Cabinet which drew the complaints, 

not between Federation and Department. 

The Deputy Ministers of Education have been drawn from the public 

school system and were familiar with teachers* problems.1^ Dr. J. S. Willis, 

who became Superintendent of Education in 1919, was both a university pro

fessor and a school principal before appointment to the Department shortly 

after the B.C.T.F.. was organized. His successors —Col. F. T. Fairey, 

Dr. H. L. Campbell, and Dr. J. F..,K. English — were all members of the 

B.C.T.F. executive committee before appointment as were many other Depart

ment officials. Drs. Campbell and English were both principals and in

spectors during their careers, and Col. Fairey went from principal to.direc

tor of technical services. Despite the previous relationship of these men 

with the teachers' professional organization and their familiarity with 

Federation executives and officials, there does not appear to have been 

any criticism by trustees. The complaints noted earlier were directed 

at agreement between politicians and the Federation. 

There does appear to have been a rapport between H. Charlesworth, 

the Federation General Secretary, and the various Liberal Ministers of 

Education which does not seem to have existed where the Conservative Minis

ter, the Rev. Joshua Hinchliffe, was concerned. However, the only, partisan 

articles in The B.C. Teacher were expositions, published in the early 

nineteen-forties, of the economic and social ideas of the C.C.F. and Social 
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Credit parties. Since that time, the editors of the periodical have been 

more circumspect in their allocation of praise though a considerable satis

faction was displayed at the appointment of three teachers (W. D. Black, 

R. G. Williston, and R. E. Sommers) to the Social Credit Cabinet after 1952. 

Generally, when political affairs have been mentioned, the Federation has 

been careful to stress teacher representation in all parties, with perhaps 

a slight bias in favour of the party in power. 

In assessing trustees' complaints on the matter, it Is difficult 

to see that any special advantage has been obtained by the Teachers' Feder

ation at the public's expense, from exploitation of these personal, politi

cal, and professional sympathies. Changes in the school and pension acts 

which have affected the professional and economic welfare of teachers, and 

which could be considered "advances" from the teachers' viewpoint, are not 

restricted to any particular regime. There have been teacher victories and 

disappointments under all administrations. The only particular difference 

that may be noted seems to have existed in the style of the various Minis

ters in handling teacher and trustee complaints. This difference may be 

accounted for by the personalities of the Ministers as much as by any 

other factor. 

The Trustees' Association does not appear to have been more back

ward than the Federation in making proposals to the government for amend

ments to the Public Schools Act. The B.C.S.T.A. merely seems to have been 

less successful than its counterpart in achieving its aims — that is, until 

recent years. It has consistently failed to obtain wider grounds for dis

missal of teachers; it could not prevent compulsory membership in the B.C. 

T.F.; it could not effect elimination of the Board of Reference; and it 



151 

could not avoid changes in the negotiation and arbitration provisions of 

the school law. However, it has won concessions in education finance, to 

the point where three of the four major political parties in the 1963 pro

vincial election campaign were committed, in varying degrees, to further 

provincial assumption of school operating and capital costs. Since 1952, 

the Association has obtained changes in the Schools Act which preclude 

appeals to the Board of Reference against dismissal from supervisory or 

administrative positions, and against teacher transfers made at the start 

of a school year, although in some instances appeals are allowed to the 

Superintendent of Education. In 1954 and 1960, the B.C.S.T.A. very nearly 

succeeded in concerted and uncompromising campaigns to obtain establishment 

of province-wide negotiation and arbitration of salary matters, to which 

the B.C.T.F. is opposed. 

Relations with the Public 

In their various crusades to advance public education and teacher 

welfare, teachers discovered the "wonders" to be achieved through public 
18 

relations — a realization of the diverse measures which might effectively 

supplement the Federation's direct approach to trustees and government. 

Not only had their proposals to be accepted by the Department of Education 

and the Cabinet, but In many cases teachers saw a need to develop a demand 

for change by the electorate. 

Since part, at least, of the public's attitude towards teachers 

is determined by what it knows of teachers' work and by the conduct of those 

teachers it knows, the Federation has taken a number of steps to ensure 

that the best impression is made. The code of professional ethics1^ states 
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the expected norms of teacher behaviour in general terms and sets the tone 

for presentation of teachers1 views, especially as they relate to the 

relationships which should exist between teachers and students, employers, 

supervisors, the public, and other teachers. Gradually the organization is 

coming to have some professional control over its members' behaviour, but 

effective measures have been slow to develop. 

At one time it was the policy of the publicity committee to attempt 

to answer all criticism of teachers in the press, but this has changed to 

a selective programme of reply; the more irrational attacks are usually 

ignored completely. Where the criticism has some element of truth, and 

where the charges made have been due to misunderstanding, three procedures 

have been adopted to counteract the possibility of mischief: (1) occasionally, 

direct replies are made to moderate criticism by responsible individuals; 

(2) more frequently, statements and articles are released to the press ex

plaining Federation policy or activities in a way which answers the critics 

without directly acknowledging them; and (3) where possible, the critics 

have been approached personally in an attempt to convert opponents into 

supporters. 

The Federation employed a publicity agency, later a public rela-

'tions consultant, tb,:help plan its work. With the growth of the organiza-

tion and development of local public relations committees, emphasis was 

placed on internal publicity to ensure that the individual teacher knew and 

understood what was happening in the many locals and committees. The publi

city function continued to expand until finally it was necessary to assign 

a permanent official to co-ordinate and direct activities; the assistant 
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general secretary was appointed. Now public relations are analyzed at 

the annual summer workshops (seminars), and training workshops are con

ducted for local public relations officers at various centres in the province 

during the school year. 

20 

Federation public relations activities have included: adver

tisement of teacher affairs; publicity concerning Federation scholarships, 

bursaries, and awards; news releases of Federation policy statements on 

such matters as educational finance, the teacher shortage, and teaching 

experiments; television interviews of Federation officers and officials, 

radio addresses and educational broadcasts; newspaper education columns; 

and, indirectly, the public impression created by teachers in politics. In 

so far as they can all be co-ordinated, they are designed to "educate" the 

public, neutralize open and latent antipathies, build public support for 

teachers, and foster demands for specific public policy changes. On occa

sion, pressure has been organized in direct-approach campaigns to municipal 

councillors, members of the legislative assembly, and members of parliament. 

The assistance of organized support groups, such as the P.-T.A., affiliated 

labour unions, and labour councils, have been used as well. 

. Because the Federation magazine has such wide public distribution, 

it is worth noting that the content and style have changed over the last ten 

years. Details of debates and committee reports appear to be more tailored 

for public than teacher consumption. The frankness and detail which char

acterized the reporting of former years is muted. . It may be that the former 

detail, which allowed the outsider to get a feeling for the human element 

in teacher affairs, has simply grown too much for reporting — o r else other 
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methods have been developed to circulate information internally without 
9 9 

revealing too much to non-members. 

Relations with Trustees 

While changes have occurred in the conduct of teacher-public re

lations and Federation-government relations, the relationship between tea

chers and trustees have also been marked by change. Disparate tendencies 

— towards co-operation and division — have both been emphasized. In 

general, the co-operation seems most evident at the provincial executive 

level and in non-salary matters, the heightened disagreement, at the local 

level and over salary issues. The developments in each direction will be 

considered separately. 

At practically every general meeting of the B.C.T.F., either the 

president or the general secretary has commented on the good relations 

that have existed between the trustee and teacher provincial executives and 

the courtesy with which Federation representatives have been received at 

trustee conventions. Until 1935, the Federation was represented by the 

General Secretary, H.. Charlesworth, who was frequently called upon to ad

dress the trustees. Thereafter, the president of the B.C.T.F. was the 

official representative and the general secretary attended him. 

There are numerous references, in the annual reports, to the fact 

that the teacher representatives were permitted to speak against resolutions 

at the trustees1 conventions, or were given the opportunity to state the 

Federation position. On occasion the Federation's opinion was solicited. 

Apparently, however, this privilege was withdrawn in the late nineteen-fifties 

and has not been re-introduced.23 Few references are made to the presence 
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of trustee representatives at teacher conventions. 

Practically every problem of consequence in public education has 

been discussed, at one time or another, in joint meetings of the two pro

vincial executives or in joint executive committees, e.g.: breach of con

tract by teachers, retiring allowances, sick pay allowances and accumula

tion, dismissal procedure and appeal systems, resignation procedures and 

penalties, uniform regulations re district fall conventions, penalties for 

teacher absence in excess of allowance, education finance, school board 

autonomy, uniformity of teacher contracts, status of probationers, con

ditions of tenure, transfer of teachers, arbitration board composition and 

procedures, sabbatical leave, resolution of ambiguity in the Schools Act, 

minimum salary scales and provincial salary schedules, cost-of-living bo

nuses, collection and remittance of B.C.T.F. fees, policy on teachers called 

into the armed services, principals in the Federation, areas of responsi

bility for teacher recruitment and in-service training, teacher and princi

pal status, and the relationships between the Department of Education, in

spectors, school boards, and teachers. Where the matters have remained in 

contention, the meetings have at least served to acquaint each group with 

the other1s viewpoint at first hand, and occasionally compromises have 

resulted. 

. Where the Federation and the Association held similar views, 

joint action was often possible; the two appeared together, for instance, 

before the municipal committee of the B.C. legislature in 1932 to fight 

implementation of the Kidd recommendations, especially as they related to 

encroachment upon school board prerogatives by municipal councils. In 

order to enlighten the public on the problems of education, and to obtain 
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reform in education finance, joint committees and councils were formed, 
9 4 

which enjoyed but limited life. Other ventures, such as radio educational 

broadcasts and Education Week have been jointly sponsored. 

Some types of conflict occur so often that joint committees were 

established to deal with them. In tenure cases they are usually called 

"joint investigating committees" and in salary disputes, "joint conciliation 

committees". Both have been given official status by inclusion in the dis

pute resolution processes prescribed by law, but' the committees' conclusions 

are not binding upon the disputants. As part of the Minister's settlement 

of the widespread salary conflict of 1957, a further, permanent joint com

mittee was established by the two provincial executives "to consider matters 
of common interest and which local boards and local teacher associations 

25 
might consult before taking precipitate action." 

At the local level, too., liaison and co-operative efforts have 

been made between teachers and trustees, though the purpose has generally 

been more limited and immediate than in the case of the provincial executives. 

Conscious attempts to establish good realtions were made in many communities. 

Annual meetings, parties, picnics, and dances provided the most commonly 

employed occasions. The more serious and business-like matters were re

served for consideration at joint committee meetings. In some areas they 

were called "joint personnel oommittees", in others "joint salary" and 

sometimes "joint agreements committees", but in each case the matters dis

cussed seem to have exceeded the title limitations and more general problems 

were aired in an informal atmosphere that tended to expand the area of mutual 

understanding. The intensity with which common ground is purposefully sought 

at the local level varies between districts. 
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There would appear to be increasing local discourse on what may 

prove to be the more important problems in education, such as (1) the place 
and use of teaching machines, (2) the use of non-professional staff assis
tants, (3) team instruction (which permits seminar as well as lecture treat
ment of subjects and permits a greater degree of instructor specialization), 
and (4) curriculum f l e x i b i l i t y to allow more personalized rates of progres
sion in the different subjects according to the proclivities of individual 
students. Changes along these lines require more sophisticated administra
tive and teaching techniques than have been used in the past and may, in 
some cases, increase the cost of education. 

Bargaining Tactics 

These indications of increasing co-operation, compromise, and 
mutual respect, in certain aspects of teacher-trustee relations, are set 
off by contrary attitudes displayed in salary negotiations. There, i n i t i a l 
positions are adamantly held, h o s t i l i t y i s displayed, and the bargaining 
between local teacher associations and school boards ceases e a r l y . 2 6 Since 
l o c a l negotiations have tended increasingly to break down quickly, attempts 
have been made recently to conduct an introductory briefing between pro
v i n c i a l executives so that the general approach for that year i s indicated 
to each side before the lo c a l confrontations. 2^ This might have the benefit 
of easing the shock to loca l negotiators, but It would appear also to have 
the disadvantage of giving away one's position too soon. I f , in the long 
run, h o s t i l i t y i s reduced by having the i n i t i a l projection of demands reach 
the school boards through their Association executive, then perhaps the loss 
in impact would be a f a i r exchange of value, from the teachers' viewpoint. 
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A final breakdown in contact between negotiating teams is generally 

marked by an increasing hostility and the adoption of an uncompromising 

stance. In an industrial situation, the approaching break is usually in

dicated by talk of strikes and strike votes. A similar situation exists 

in teacher bargaining, though the usual procedure is for one side to indi

cate that an application would be made for arbitration of the dispute. One 

can appreciate that this step is easier for a party to take than the econo

mically more serious stage of strike or lock-out votes. For this reason, 

it may be more frequently adopted as a means of terminating unsatisfactory 

negotiations. 

Despite an apparent dislike by teachers for a strike, and despite 

the fact that the strike has not actually been used since 1921, there have 

been occasions since then when strikes seemed imminent. These would not 

have been just local strikes in support of pay demands but a general stop

page by all teachers in the province in order to bring to the attention of 

government, trustees, and public, the teachers1 failing patience with their 

economic status. At the 1939 convention of the Canadian Teachers1 Federa

tion (C.T.F.), it was reported that over 8,000 Canadian teachers were re

ceiving less than $400 per year and that the strike was being considered 

as an economic weapon if things did not improve.28 While the B.C. minimum 

was twice that amount, the anomalies in the province were considerable and 

the grumblings of discontent grew louder. 

The provincial salary committee reported to the B.C.T.F. conven

tion, of 1941: that the rural-urban salary imbalance was very marked, that 

the government was aware of the situation but felt it could do nothing to 

raise the minimum basic salaries or the number of increments, and that the 
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committee felt the system of education finance was the crux of the problem. 

It advised the meeting that, in its opinion, the demand for a provincial 

scale should be dropped for the moment as impracticable. The committee 

suggested that accurate surveys should be conducted of teacher needs in 

each area and a comparison made with other occupations, that thorough 

briefs should then be assembled, and a hard drive should be made for what 

was immediately achievable. Future demands could be built on those gains. 

The results could not have been very satisfactory, for there were 

numerous resolutions at the next annual meeting demanding an end to surveys 

and briefs and ineffective talk. Demands were f.or more aggressive action 

immediately. Two resolutions insisted that, since the government and 

the Federation executive were accomplishing nothing, the B.C.T.F. should 

join the Trades and Labor Congress.2^ Though the Federation was not pre

pared to take that step, it was proposed that the executive would seek es

tablishment of a provincial arbitration board and that the local teacher 

associations, especially the rural, should make greater use of arbitration. 

It was also resolved, as a matter of professional ethics, that no teacher 

would accept a position at less than $900 per annum. 

That autumn (1942) the stage was set for new tactics. The com

missioner of North Vancouver (who was also the official trustee) refused 

to arbitrate the schedule initiated only the year before. When, however, 

a strike vote was conducted amongst the teachers, he changed his mind and 
30 

"voluntarily" accepted schedule arbitration. The success of pressure 

tactics encouraged teachers to try them on a broader scale. 
In the spring of 1943, tensions and tempers were mounting when 
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the Easter convention of the Federation met to hear the results of the 

executive's actions. It had been planned the year before that: (1) arbi

tration would be invoked to set awards; (2) the Federation would act jointly 

with the Trustees1 Association to pressure the government into raising 

grants; and (3) widespread publicity would be given to the need for revisions 

of the education finance system. The executive reported that discussions 

were still being conducted with the government and that there seemed a possi-
q i 

bility of at least partial compliance with teacher and trustee demands. In 

an effort to impress the government further with the necessity for immediate 

actionj a resolution was passed requiring the executive to take a strike 

vote of the entire teaching body if the talks did not produce concrete re

sults by June 10. October was set as the strike date. 

The vote was not taken, however, for two things occurred. The 

provincial government made special grants to the municipalities for school 

purposes, and the federal government passed order-in-council P. G. 4862, 

on June 15, 1943, which froze all Canadian teachers in their jobs for the 

duration tof the war. The Federation admonished Ottawa for instituting the 

freeze without prior consultation with teachers, and deplored the mainten

ance of low salaries. The outcries from B.C. were not nearly so loud as 

expected; in fact, Federation statements have almost an air of relief about 

them that the matter of striking could not be pursued further. Satisfaction 

was drawn from the salary committee report that the great majority of B.C. 

beginning teachers were to receive $1,000 or better that year as a result 
32 

of the increased school grants. 

Whether teachers would have struck, in B.C., for higher salaries, 

had not the provincial and federal governments acted, is now only a matter 
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for speculation. The seeds were being sown, however, for the introduction 

of new techniques of conflict — new in that they had not been tried before 

in B.C., but scarcely new in the over-all picture of economic strife. 

The concept of the professional boycott had been raised as early 

as 1929, in conjunction with demands for a regularized procedure for dealing 

with tenure cases. At that time, there was no provision for a Board of 

Reference. A number of tenure disputes had arisen over the acceptability, 

to teachers, of the various reasons being given for dismissal, and, in the 

face of some instances of harsh trustee action, the Federation had begun 

to discuss a more systematic approach to the problem. The methods which 

had proved successful in different areas of the world were enumerated, and 

the final step suggested was an "appeal to the professional attitude and 

esprit-de-corps of teachers", in which teachers in an affected district would 

submit their resignations en masse. To back them up, it was proposed that 

all other teachers would adopt the "proper" professional attitude and refuse 

to apply for,, or to accept, service with that employing authority. The Brief 

on Teacher Tenure, prepared by a B.C.T.F. committee for the C.T.F., justified 

the proposal in these terms: 

This co-operative professional spirit is well established 
in several countries. It should be noted particularly that 
this method is not a 'strike1, and also that the teachers do 
not break any of their legal obligations. Other professions 
use this method without hesitation, and there can be no reason 
why teachers should not do so when extreme circumstances war-
rant such action.00 

For such a corporate technique to be successful, it would seem 

necessary to establish a system of membership control. The control could 

be effected entirely through voluntary measures if the esprit de corps was 

well developed, or some element of compulsion might be necessary if it was 



162 

not. Voluntary control, or rather co-ordination, requires a concerted 

opinion as well as the financial capacity to withstand the economic sacri

fices and rigours entailed in executing the plan. The group must be con

vinced that group welfare can be maintained or advanced only through that 

particular course of action, and enough members must be able to obtain 

employment elsewhere or be financially able to weather the boycott period. 

Neither condition seems to have existed at that time. The alternative — 

organizational compulsion -- was impossible, for the elements of control 

were lacking: a clearly defined code of professional ethics, and the power 

to expel from membership for lack of compliance with the group's established 

norms. The power to expel would not in itself constitute a strong control 

unless expulsion carried with it an economic sanction, such as prohibition 

from teaching. 

Despite the committee's warm praise for the plan of a professional 

boycott in tenure cases, there seems to be no indication that the plan was 

tried in any B.C. school district, nor was extension of the concept to sal

ary disputes mentioned in The B.C. Teacher during the succeeding ten years. 

Undoubtedly, an excess of teachers during the depression was a major deter

rent to adoption and successful exploitation of such a policy. In addition, 

over-supply was also a partial limitation on adoption of measures to over

come the organizational weaknesses. 

The boycott was next discussed as a result of Saskatchewan teachers 

investigation of the feasibility, in 1939, of a "self-imposed minimum salary" 

— that is, the Saskatchewan Teachers' Federation (S.T.F.) proposed that 

no member would accept a position for less than the Federation minimum. 

Co-operation of the other Canadian federations and alliances would be needed 



163 
to make the boycott effective, so information concerning the plan was c i r 
culated by means of the S.T.F. Bulletin. The B.C.T.F. gave i t s bILassing 
to the efforts of the Saskatchewan teachers. 

Three years elapsed before the B.C. Federation decided to attempt 
the same solution to i t s salary problems. . At the convention in the spring 
of 1942, the General Secretary recommended that no teacher accept less than 
$900 per annum; the meeting concurred. The negotiations which followed, 
during the summer, resulted I n the objective being achieved in most cases 
despite school boards* immediate incapacity to pay, since their budgets 
were prepared and passed in February. One rural school board, upon hearing 
of the Federation decision, merely expressed.surprise that a uniform salary 
policy should be adopted and set about to collect the additonal sum by means 
of voluntary donations from a l l parents of school-age children in the dis
t r i c t . 2 4 

It w i l l be appreciated that the same problem was not faced by a l l 
boards since a great many were already paying that salary or better; the 
task had been to raise the salary level everywhere to the minimum prescribed 
by the general meeting. The tactic was successful primarily because only a 
few boards were affected. Had the problem been faced by a l l boards, the 
result conceivably would not have been the same, for there would not have 
been the example of higher salaries elsewhere to justify the action in the 
minds of trustees and rate-payers. Also, such a concerted action, embracing 
as i t would a l l teachers in the province, might have been considered a gen
eral strike, and the same public sympathy might not have been generated. 

The success of the limited boycott,,led to'Federation.'.consideration 
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of larger targets. While local teacher associations had been negotiating 

with their school boards for institution of the minimum scale, Federation 

officers had been negotiating with the Department for institution of higher 

salary grants and cost-of-living bonuses. The Minister restated the Depart

ment's policy that it was not the employer of teachers and said that any 

such bonus would have to be negotiated between teachers and trustees. He 

added that, if the geographical representatives were successful in persuading 

school boards to this effect, then the government would be prepared to make 

grants by order-in-council where the municipalities could prove inability 

to pay.35 The Federation was caught between two fires because the trustees 

would not act on the basis of such meagre assurance. The General Secretary 

reported to the membership in the following terms: 

It has become abundantly clear that the Federation must 
rely on its own legal powers and rights and upon its undoubted 
organized strength to accomplish its legitimate and overdue 
objectives. Government failure to act on Provincial Salary 
Scales does not end the matter. It merely serves to increase 
our determination to act for ourselves .... The Federation 
has adopted an 'all out' policy for action, and It knows full 
well what plans are necessary to bring action. By the adoption 
of professional ethics and standards, by negotiation, by arbi
tration, by complete unity of purpose and by the loyal practical 
co-operation of every member .... 

It would almost seem as if the cabinet felt it could go no further in 

recognizing teachers' claims, without some clear indication that teachers 

were prepared to take action themselves. Even a sympathetic government can 

only go so far in advance of the public's approval of expenditures; to go 

further, it needs to be able to point to a near crisis in education and to 

insistent demands from the municipalities and school boards as its justifi

cation. 

At any rate, the B.C.T.F. prepared for battle. The 1941 annual 
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convention had adopted constitutional changes whereby each teacher became 

a member of the Federation directly; the local associations became merely 

organizational units rather than the basis of membership. In addition, the 

executive had been given disciplinary powers over members, with appeal to 

the annual general meeting.3^ To prepare a code of professional ethics, the 

executive appointed a committee, whose work was adopted in 1943; the disci

plinary ethics committee was composed entirely of executive officers chaired 

by the junior past president. To share the administrative load, especially 

in view of the General Secretary's failing health, the first major addition 

to the staff was made with the appointment of an assistant general secretary 

in 1942. An office reorganization committee was also appointed that year to 

study means of streamlining administration and of increasing efficiency and 

control over Federation affairs. The publicity function expanded with appoint

ment of local publicity committees and the hiring of a professional publicity 

agency. 

The', boycott of 1942 coincided with the strike vote in North Van

couver. The following year, after Charlesworth*s warning of the need for 

teachers to take action on their own, the Federation considered the necessity 

of extending the area of conflict and of changing the method, for 1943, from 

a limited boycott to a strike of the entire teaching body. The cumulative 

effect of the preparations was enough to draw forth from the provincial 

government the increases in grants that had been demanded for the previous 
qo 

three years. With that victory, the Federation then' temporarily abandoned 

the boycott technique and concentrated instead on developing use of negotia

tion, with tight disciplinary control over membership/and expanded use of 

arbitration. Only some fifteen years later, when arbitration awards became 
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smallerj did the Federation again resort to the boycott. 

The B.C.T.F. still lacked one strong element for complete organi

zational control through the ethics committee. The Federation gained that 

element when the Public Schools Act was amended in 1947 to institute compul

sory membership with sanctions. For the succeeding ten years, the organized 

strength of teachers was sufficient to gain them most of their economic 

demands through negotiation and arbitration. 

The year 1957 was crucial in a*'number of ways. The B.C.S.T.A. was 

incorporated and began expanding its permanent administrative staff. As if 

to try its new sinews, the Association members — the school boards — adopted, 

by mutual consent, a more belligerent attitude; they attempted to set teacher 

salaries unilaterally, in a manner reminiscent of turn-of-the-century boards. 

At the same time, the B.C.T.F. adopted the attitude that, in a number of 

districts where contracts had failed of renegotiation, the previous standards, 

set by arbitration the year before, were the minimum acceptable; for any 

teacher to accept less than the schedule previously set by arbitration, would 

be considered unethical. To maintain a unified front, it was also declared 

unethical for any teacher to accept a higher salary than that set by negoti-
39 

ation — that is, boards were not permitted to "seduce" the better teachers 

by offers of discretionary bonuses. 

Enderby, a village near Vernon, was the locale for the first clash. 

It was there that the impact of a professional boycott was tested again. 

When the school board made a last offer that was considered unsatisfactory 

to the teachers, twenty-two of the staff of twenty-six resigned and the 

area was declared "in dispute" by the Federation.40 Lacking 85 per cent of 
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its staff and unable to obtain applicants to f i l l the vacancies, the board 

very soon reached a settlement. 

The executive had warned the local teacher association to use the 

"in dispute" tactic with discretion, but the caution was ignored first by 

the executive. It accepted a recommendation from the salary committee that, 

if an arbitration award should be less than the Federation-set minumum for 

that year, teachers should be advised and requested not to accept positions 

in the district concerned.4-'- Such an announcement in the official publica

tion must be regarded as inflammatory since, directly or indirectly, the 

law was being flouted. While it is agreed that a teacher should be free 

to accept or reject any offer, the mere suggestion that the Federation 

would ask teachers not to accept an arbitration award is tantamount to re

jection of the award's binding nature. 

At the same time, the Vancouver Secondary School Teachers1 Asso

ciation (V3.S.T.A.) was considering a different tactic to reinforce its 

bargaining position. It was proposed, in order to impress upon school board 

negotiators the value of teachers and the amount of extra-curricular duties 

performed without recompense, that teachers would cease after-hours activi

ties during the period of negotiation. Such duties, including supervision 

of student club activities and intra-mural sports, were not mentioned in 

the terms of individual teacher contracts nor in the school law. They were 

assumed, by long practice, to constitute part of a teacher's responsibilities 

without being enumerated, and were assigned by the principals without extra 

remuneration. The V.S.S.T.A. voted to pursue the policy of "partial strike" 

despite niisgivings from many teachers.42 Some members warned that the 

government was likely to make the extra duties compulsory by law if the 
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association persisted in its intent. Perhaps the latter suggestion had a 

sobering influence, but in any case the tactic was not tried. It was left 

in the air as a threat. 

It was mentioned earlier that, when annual negotiations broke down 

in twenty-five districts,in the fall of 1957, school boards tried to set 

salary schedules on their own. In some districts, negotiations began, as 

well as ended, on that note. . In others, the belligerence did not appear 

until after the breakdown. Two differences are noted from previous years: 

(1) the uniformity of board action, and (2) the degree of aggressiveness. 

Both would seem to indicate the influence of the B.C.S.T.A. change in status 

upon member boards, (i.e., a greater aura of confidence resulting from the 

increased cohesiveness), and, in part, a reaction against the heightened 

aggressiveness of teachers reflected in the boycott and strike threats of 

the previous two years. 

Teacher response to the trustee attitude was one of indignation. 

A decision was made to use the professional boycott on a much broader scale 

than ever tried before in B.C., in support of demands for bilateral agree-

ments. The Federation executive expressed some anxiety at the deterior

ating situation; when Christmas arrived without any settlements, or hopes of 

settlement, in many areas. Executive concern appears belated, however, in 

view of the fact that It did nothing to quash the inflammatory recommenda

tion of the salary committee's September report, and thus would seem to 

have given silent approval to aggressive action and extra-legal means. Also, 

in view of the policy that local salary committees communicate with the 

executive or administrative officers before beginning negotiations and before 

adopting strong measures,44 the executive must accept some responsibility 
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for letting matters go so far before indicating strongly that it had reser

vations about the.likely efficacy of the boycott technique. 

The provincial government took action early in the new year. When, 

at a conference of B.C.T.F. and B.C.S.T.A. representatives with the Minister 

at Victoria, neither side would retreat from its position, the Minister 

decreed the manner of resolution. The B.C.T.F. executive would have to 

agree to forego any action to prevent teacher recruitment by school boards 

whose agreement schedule, even though less than Federation minimum, was set 

by negotiation or arbitration.45 Trustees were similarly treated with re

spect to the policy of setting salaries unilaterally. In addition, by making 

conciliation and arbitration of salary schedules compulsory, the Minister 

divested teachers of the opportunity to use the boycott to force the issue. 

The boycott is not prohibited, however, where other matters are in dispute 

between teachers and trustees. 

Had the boycott not been precluded as a means of forcing salary 

demands upon school boards, it is most unlikely that the tactic would have 

served its purpose when used widely, for the same method could be adopted 

by trustees.46 If, for example, one school district should fail to reach 

a negotiated settlement and the teachers1 association should notify related 

groups that the area was "in dispute" — thus preventing that board from 

recruiting replacements — there is nothing to prevent the school board 

from circulating a list of its teachers to all other boards requesting that 

they not hire from that list while the dispute continued. Assuming that 

the B.C.S.T.A. has managed to instill some degree of co-operative spirit in 

member boards, teachers in the disputed district would be unable to obtain 

teaching employment. The only alternative to capitulation would be for the 
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B.C.T.F. to pay those teachers' salaries during the stalemate, and, at the 
present level of teacher income, i t would not take a very large school 
d i s t r i c t to deplete the B.C.T.F. reserves seriously. The Vancouver teachers 
could never be supported in this fashion, with their numbers and at f u l l 
pay, the reserves of over one-half million dollars 4^ would be gone in one 
month. "Boycott" pay of less than f u l l salary and financial aid from other 
organizations could, of course, stretch out Federation resources. 

It would thus seem that though articles and editorials in The B.C.  
Teacher are in favour of the boycott, and some of the administrative staff 
have expressed approval of the technique as an alternative to strikes and 
arbitration, i t has limitations. These limits are: (1) i t can only be used 
in an area with a small number of teachers; ( 2 ) i t can only be used success
f u l l y when the opponent does not have the means of employing the same tech
nique in retaliation; and ( 3 ) at the present time in B.C., the tactic i s 
precluded by law in disputes involving salaries or salary schedules. 

The professional boycott, as practiced by teachers, can be dis
tinguished from the strike only by one major characteristic. In a strike, 
everyone in the disputed area i s required to stop working at once. This 
need not occur in the boycott and, to be most successful (from the user's 
point of view), I t should not occur. I f , for example, a l l teachers in the 
Powell River School Di s t r i c t should resign at once and the board be prevented 
from hiring substitutes by Federation advertisement of the dispute, then the 
schools must close for lack of teachers and supervisors unless the provincial 
government should be prepared to order the teachers back into the classroom. 
I f , on the other hand, only part of the staff should resign, without the 
possibility of substitution, then the school board would probably be required 
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to try to operate with the reduced staff. The consequent problems couldd 

be staggering. Classes would have to be enlarged with a loss of individual 

attention to student requirements. Staff illnesses and "exhaustion" from 

overwork would further reduce efficiency and compound the problems until 

the supervisors, board, students, and parents would be near rebellion. Dur

ing the entire period, the financial cost to the Federation would be much 

reduced since only a few teachers, those who resigned, would have to be 

placed elsewhere or sustained by Federation funds — the school board would 

still be paying the remaining teachers1 full salaries. A partial boycott, 

surreptitiously arranged, might be difficult to detect and to prove. The 

school board might be suspicious at the sudden departure of a large number 

of teachers and the dearth of applicants for the vacancies but, in the ab

sence of proof of professional "conspiracy", would likely react in the end 

by acceding to teacher demands in order to raise its competitive position 

in relation to other boards. 

To summarize this section; it can be said that the bargaining 

deficiencies of the Schools Act — long absence of the right to compel arbi

tration, and then lack of provision for arbitration of non-salary issues — 

has had the effect of directing teachers' energies to other means of achieving 

their ends. In some matters, teachers have attempted to negotiate policy 

with their trustee employers but where this has failed to lead, to acceptable 

conclusions, teachers have not been loathe to approach the government for 

legislative and regulatory changes which would have the same effect. The 

tendency to deal with the Department of Education rather than with school 

boards has been facilitated by the natural course of discussion on profes

sional issues which are controlled entirely by the Department. 
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Since the system of educational finance has had an extensive in

fluence upon both the school boards' reluctance to accept teacher proposals 

and upon the government's readiness to make changes which have financial 

consequences, teachers have long beeniinvolved In discussions of the taxa

tion and grant systems. To increase the impact of its arguments upon school 

boards and provincial government, the B.C. Teachers' Federation has placed 

an increasing emphasis upon publicity and professional public relations 

activity. The intent has been to persuade the general public of the right-

ness and value of teacher aims and proposals; the Federation has then at

tempted to convince public officials that the tax-paying voters are behind 

their efforts to advance teacher welfare and the cause of education generally. 

Some measure of success has been achieved through joint committee 

action by the B.C.T.F. in co-operation with trustees, councillors, labour, 

and parent groups, to advance a variety of causes related to public educa

tion and the status of teachers. In Its relations with trustees and trustee 

organizations, the Federation has enjoyed more success and greater under

standing at the provincial executive level than at the local-district level. 

Within the restricted area of salary matters, the tactics employed 

in attempts to enforce teacher demands upon reluctant school boards have 

involved threats to strike and to boycott. The exact line of demarcation 

between the two tactics is hazy, especially in so far as their employment 

by teachers is concerned. The strike, as an acknowledged weapon, has not 

been employed in B.C. since 1921. The boycott.has been successfully employed 

on a few occasions and in limited areas. When it was tried on a grander 

scale, the Minister of Education stepped in and prevented the action being 
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carried to completion. Its effectiveness as a general instrument of policy 

is therefore unknown but there are grounds for assuming that it cannot be 

employed successfully in B.C. on a wide scale. 

Internal Relationships 

With the external changes came internal changes designed to achieve 

a strong, unified professional organization better able to attain external 

objectives. The requirements were for: (1) discipline, control, and 

leadership within the professional body with democratic safeguards; (2) a 

means of determining, co-ordinating, and expressing teacher opinion on pro

fessional and economic matters; (3) adjustment to increasing numbers, com

plexity of affairs, and specialization of organizational services; and (4) 

welfare and fraternal benefits not supplied by employer or other groups. 

Some of these needs are inter-related and the measures adopted mutually 

supporting. 

Federation Benefits 

Welfare benefits arranged on a group basis have served two pur

poses in the Teachers' Federation. Teachers' low salary levels, especially 

in the early days, made the savings from group benefits an added inducement 

to membership. The lack of such emoluments as part of employment conditions 

led to teachers providing them for themselves, and since they were available 

only through sustained membership, encouraged enrolment in the Federation. 

Thus such benefits met individual needs and, at the same time, increased 

the dependence of teachers upon the organization. Because a large part of 
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the potential Federation membership was dispersed in small scattered commu

nities throughout the province, the earliest attempts to organize group bene

fits did not originate as Federation functions but rather as the responsi

bility of the better organized Vancouver teacher associations. Whereas in 

the majority of associations all teachers, irrespective of the teaching 

level, were united in one organization, Vancouver divided its large number 

of teachers into elementary, intermediate, secondary, and principals1 asso

ciations. The secondary group (V.S.S.T.A.), probably because it contained 

the better educated, and more highly paid teachers, was instrumental in in

troducing such benefits as a benevolent fund, group life and: health insur

ance,, sick benefit, salary indemnity, and a credit union, which were at much 

later dates adopted by the Federation and extended to all teachers in the 

province. Group purchasing benefits and a mutual investment fund were added 

later. 

From the specialist associations,4^ the Federation adopted the 

idea of a lesson-aid service which made available to all the experience of 

the most successful and inventive teachers. To assist in putting across 

ideas in the classroom, suggested training aids and methods of attacking 

curriculum content were organized, duplicated, and circulated at small cost 

to those teachers desiring them. While the development of the lesson-aid 

service cannot be directly connected to the need for arbitration provisions 

in the school law, it is mentioned as a service which increased the depen

dence of the individual teacher upon the organization since this material 

was not available from other sources. 

A more direct result of the arbitration and adjudication provisions 

of the law was introduction of a legal aid service by the Federation. From 
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the earliest days, the Federation retained its own solicitor to advise the 

executive, to assist teachers in legal difficulties and to prepare draft 

amendments to the schools act for presentation to the Department of Educa

tion. Especially in tenure disputes was this service of great importance 

since most teachers were financially unable to launch their own prosecutions 

for breach of contract, or to obtain proper defence against prosecution for 

liability arising from the teaching situation. Occasionally it was neces

sary for the teacher association to take cases to court for interpretation 

of arbitration awards or for their enforcement. More often, however, the 

school board was the one to initiate legal action — to set aside awards, or 

to contest the authority of an arbitration board to even consider settlement 

of issues upon which the trustees had not agreed to arbitrate, and for which 

the law made no provision. 

Partly in an effort to increase the efficacy of legal action, and 

partly to reduce the introduction of conflicting criteria by different 

teacher associations, the Federation executive repeatedly cautioned locals 

to contact Federation headquarters for advice and assistance before entering 

negotiations with school boards, and as soon as trouble should develop in 

the relations between individual teachers and trustees or parents. Teachers 

were advised to make no commitment without benefit of prior consultation 

with Federation executive or administrative officers so that possible sub

sequent legal action would not be compromised or prejudiced.49 Again, such 

procedures tend to increase the dependence of the individual upon the organ

ization and serve also to develop the habit of consultation with the central 

authorities before action is taken. The latter procedure, in so far as it 

relates to the individual teacher and not to the local association as a whole, 
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may have the effect of detracting from the importance of the local associa

tion and Its officers but has the beneficial effect, from the teacher's view

point, of making readily available, the latest information and probably the 

best advice concerning emergent conditions. Well developed use of direct 

communication between individuals and central offices also has the effect 

of increasing the sense of unity and interdependence between members and 

the professional body. 

Policy and Participation 

The determination and expression of Federation policy involves 

the adjustment of divergent leadership techniques. The democratic principle 

requires facilities for the expressing and weighing of all views from within 

the body,.yet effective joint action requires a unified voice once the general 

view is determined. The impetus for policy initiation can come from the 

executive and administrative officers, from policy committees, or from local 

associations and district councils. At one time, resolutions for consider

ation at annual general meetings could be submitted by individuals, either 

in advance of the meeting or from the floor. This method had the advantage 

of ensuring that every member had the opportunity to advance his ideas, but 

as Federation membership increased, and especially as the numbers attending 

conventions rose, it became apparent that a more orderly and restrictive 

system was required. Resolutions on the same matter could, and did, origi

nate from many sources and, besides being unduly repetitive and time con

suming, the consideration of each resolution, as initially submitted, often 

resulted in contradictory solutions being proposed for the same problem. 

On occasion, also, the basic assumptions implicit in the statement of the 

problem were in error. 
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The solution adopted was to require submission of all resolutions 

to a resolutions committee in advance of the convention. This permitted 

publication of submissions with distribution at the time of the meeting, 

though initially no attempt was made to correlate them. Over time, changes 

were instituted whereby the committee was given authority to combine similar 

resolutions, exchange submissions between originators in an attempt to re

solve conflicts, amend factual content and construction, and to circulate 

booklets of the final resolution-statements, well before the convention, 

so that the various locals could study the proposals and determine local 

opinion for presentation at the convention by delegates.̂ 0 

Still later, the policy was adopted of passing resolutions to the 

appropriate specialist association or Federation committee for an opinion 

as to the suitability of the proposal and for preparation of supporting or 

dissenting briefs, in an effort to expedite proceedings.5-'- Factual errors 

were reduced, conflicts between sub-groups were eliminated in so far as 

possible by preliminary negotiation, the effects of proposals from a public 

relations viewpoint were perhaps more carefully weighed before" presentation 

to the general body for approval, and an attempt was made to avoid conflicts 

between Federation policy statements and concrete proposals (e.g., between 

a resolute stand in favour of local school board autonomy and propositions 

to the department of education whichvjwould have the contrary effect). 

While the general meeting permits airing of diverse views on a 

great many subjects, there is a general tendency in such proceedings for 

extensive repetition of the same points by successive speakers as any mem

ber in good standing may take the floor. The voting powers, which are 

determinant in the end, are apportioned according to numbers in the 
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respective local associations. The number of geographical representatives 

for each district to the executive committee is also based on numbers,52 

though less exactly, so that the supporters of a particular policy proposi

tion have roughly the same chance of success in the executive committee as 

they would have in the convention. 

The changes which gave to the executive committee the power and 

authority to amend the wording of resolutions after they were approved by 

the convention, to refer resolutions to committees for further consideration, 

and, generally, the power to decide when, how, and if the proposals would 

be advanced further, would seem to be a rather sweeping extension of execu

tive authority with the opportunity for executive domination of the Federa

tion. From an administrative and tactical point of view, however, this was 

a rational change since it allows for more flexibility, and an experienced 

executive must have power of discretion or it would be unduly hampered in 

its efforts to give effective and continuing leadership. It is up to the 

local associations and district councils from which the resolutions origi

nate to ensure that the executive gives a suitable explanation for procras

tination or deviation from the convention approved plan. 

The opportunities to demand an accounting for decisions madeaby 

the executive and, if necessary, to force changes, seem sufficient to pre

vent excessive and arbitrary executive power. To reduce the executive's 

discretion further would likely result in rigidity which could, at an inop

portune time, negate the possibility of effective action to advance or pro

tect the organization's best interests. At the same time,, the demand for 

accountability can serve as an escape mechanism by which the executive can 

avoid Federation commitments until such time as defences have been mustered 
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and the consequences of p o l i c y can be more thoroughly investigated. 

A d d i t i o n a l means of p a r t i c i p a t i o n i n Federation a f f a i r s e x i s t i n 

the s p e c i a l i s t organizations and p o l i c y committees. The s p e c i a l i s t a s s o c i 

ations provide an o u t l e t f o r exchange of views on curriculum content, t e a 

ching techniques, educational philosophy, equipment, t e x t s , etc., which 

have the primary advantage of advancing the more successful'.ideas and c i r 

c u l a t i n g the b e n e f i t s of p a r t i c u l a r experience. Secondarily, they a l l e v i a t e 

p r o f e s s i o n a l f r u s t r a t i o n s through a " t a l k i n g out" process. S p e c i a l i s t par

t i c i p a t i o n i n departmental curriculum committees serves to d i r e c t teacher 

energies i n t o channels at l e a s t temporarily acceptable to the government 

and broadens the area of contact between Department and Federation. 1 

P a r t i c i p a t i o n of teachers i n the a c t i v i t i e s of Federation p o l i c y 
5 3 

committees serves a number of purposes, among which are: (1) i n d i v i d u a l 

s a t i s f a c t i o n at a personal r o l e i n the organization's a f f a i r s , (2) c l o s e r 

i d e n t i f i c a t i o n of the p a r t i c i p a n t s with the organization, (3) spreading the 

research tasks over a greater number of workers, and (4) providing accept

able outlets f o r p r i v a t e i n t e r e s t s — that i s , channeling the energies of 

p r i v a t e motivation i n t o o r g a n i z a t i o n a l output t h a t can be c o n t r o l l e d with 

a minimum of tension. A l l these purposes contribute t o the aim of increasing 

p r o f e s s i o n a l i d e n t i f i c a t i o n and or g a n i z a t i o n a l unity. 

There are, of course, problems involved i n s e t t i n g the committee 

tasks, authority l i m i t s , and i n maximizing e f f e c t i v e p a r t i c i p a t i o n . So long 

as membership was spread l i g h t l y over wide areas of the province without 

adequate means of communication, much of the committee work had of necessity 

t o be r e s t r i c t e d t o the V i c t o r i a and Vancouver metropolitan areas. The 
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important factors were: the ease with which committee members could meet 

for discussion and help in carrying out individual tasks, availability of 

the executive for consultation, and the limited financial resources of 

members and the organization. 

Rural objections to urban "domination", and a demand for increased 

rural participation in Federation affairs, led to a reappraisal of the com

mittee distribution.54 Some policy problems were of a recurring nature and 

required quick decisions and action. It was soon recognized, however, that 

in others time was not a critical factor; the problems were of longer range 

and could be Investigated as well by letter as by personal contact. In these 

cases, it was possible to decentralize the work to outlying districts in a 

way which still left the committee concentrated. It was also found possible 

to extend participation in the critical committees by means of "correspon

ding" members. 

The equitable distribution of committees throughout the province 

presents a problem in that there must be sufficient interest within a dis

trict to bring forward competent volunteers to pursue the research. There 

is no sense in allocating, say, "techniques for retarded children" to the 

Peace River district if the number of teachers interested in that problem 

and possessing practical and theoretical knowledge of the requirements Is 

not sufficient to produce a viable committee from within the resources of 

the few centres of population. 

Control over committee activities has been effected through care

ful statement of their scope and emphasis upon accountability to the execu

tive;-^ s o m e committees have been made accountable directly to the A.G.M. 
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Appointments are made by the executive with the chairmen generally being 

appointed from their own number. In some instances, non-executive members 

with special qualifications in the field under investigation have been given 

chairmanships. In the early days, individuals with a special interest in 

some segment of policy were recognized through co-optation to the executive; 

co-optation is no longer the practice, except to the committees. 

Thus it can be seen that the need for solidarity in pursuing 

Federation aims, united with the desire for fraternal measures of self-help, 

led to the institution of many Federation services. The need for research 

upon whichttb base policy led to extensive use of investigating committees 

which served also to extend the possibilities for individual participation 

in Federation affairs. The sense of belonging was increased by the ease 

with which opinion could be expressed, although the latter facility has had 

to be partly restricted in the interests of time economy. Regularization 

of procedures has eased the administrative problems involved in policy de

termination, through limitation and uniformity of avenues, but may have re

duced spontaneity. 

Leadership and Control 

In private organizations, the need for leadership and the means 

of membership control vary with the groups1 purposes. The B.C. Teachers' 

Federation has specific needs as a professional organization as well as an 

economic pressure group. The Federation has tried to regulate the profes

sional conduct of its members for the public's protection and to safeguard 

its own interests which can be endangered by irresponsible teachers' actions. 

As economic bargaining units, the Federation and its sub-groups have desired 
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means by which t o c o n t r o l i n d i v i d u a l members so t h a t the group 1s economic 

welfare was not p r e j u d i c e d . These demands f o r c o n t r o l have l e d t o changes 

i n o r g a n i z a t i o n and i n t r o d u c t i o n of r e g u l a t i o n s which d e t a i l r e s p o n s i b i l i t i e s , 

l i m i t a u t h o r i t y , and e s t a b l i s h uniform procedures t o increase a d m i n i s t r a t i v e 

p r e d i c t a b i l i t y . Problems r e s u l t i n g from F e d e r a t i o n growth have a l s o l e d t o 

changes i n the a d m i n i s t r a t i v e o r g a n i z a t i o n . 

Membership d r i v e s consumed a co n s i d e r a b l e amount of o r g a n i z a t i o n a l 

energies u n t i l p r o v i s i o n was made i n the law f o r compulsory membership. 

Voluntary p a r t i c i p a t i o n i n the F e d e r a t i o n by B.C. p u b l i c s c h o o l teachers 

had reached over 90 per cent of the t o t a l p o s s i b l e membership before the 

compulsory p r o v i s i o n was i n t r o d u c e d , 5 6 so t h a t the l e g a l enactment, when i t 

occurred, d i d not add much t o the source of F e d e r a t i o n income but i t d i d 

reduce the constant f i n a n c i a l d r a i n f o r membership d r i v e s . The image of 

p r o f e s s i o n a l s o l i d a r i t y , however,, was c o n s i d e r a b l y enhanced by "100 per cent 

membership. 

The t r a n s i t i o n i n 1941 from a f e d e r a t i o n of l o c a l s t o an a s s o c i 

a t i o n of i n d i v i d u a l t e a c h e r s , while slow i n coming, was a development t h a t 

e v e n t u a l l y had t o occur I f the F e d e r a t i o n was t o have more thorough i n t e r n a l 

c o n t r o l . The p r i o r c o n d i t i o n precluded the punishment of i n d i v i d u a l s except 

through the complementary a c t i o n of l o c a l a s s o c i a t i o n s . I f the i n d i v i d u a l 

concerned should happen t o have much i n f l u e n c e on h i s co-members, the only 

manner of d i s c i p l i n e was through suspension of the l o c a l so t h a t the g u i l t y 

and the innocent would have t o s u f f e r a l i k e . Now i t i s p o s s i b l e t o i s o l a t e 

r e b e l s and, by d i r e c t suspension, r e s t r i c t the cause of r e b e l l i o n t o issues 

of c o n f l i c t between the i n d i v i d u a l and the e n t i r e organized body. With the 

present s i z e of the e x e c u t i v e , the wide d i s t r i b u t i o n of r e p r e s e n t a t i o n , and 
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the constitutional guarantee of appeal to the A.G.M., it does not seem likely 

that any clique could establish itself and maintain itself in control of 

the organization through abuse of the regulatory powers, even if it wanted 

to. While the executive has delegated power, there are internal balances 

which appear adequate to prevent abuse. 

The development of a recognized code of professional ethics, sup

ported by the grant of disciplinary powers to a professional relations com

mittee, contributed in large measure to a sense of professional identity. 

The disciplinary authority, when exercised in conjunction with the sanctions 

implicit in the automatic membership provision, endowed the organization, 

through its executive, with a potential for extensive power to regulate pro

fessional conduct and to enforce support for Its policies. There is no evi

dence, however, that sanctions have been applied for reasons other than pro

fessional misconduct, nor is there any indication that the Council of Public 

Instruction would confirm punishment imposed for organizational non-conformity. 

In fact, suspension of the automatic membership provision by the Minister of 

Education during the 1957 debacle shows that at least the present government 

would not tolerate full exercise of the powers of organizational control. 

Guidelines have been developed by which individuals and sub-federa

tion groups are informed of the.limit of their permitted area of negotiation.5' 

Individuals are not allowed to discuss with school boards matters that are 

properly the concern of the local association. Local committees are not 

allowed to make commitments that are properly the prerogative of the asso

ciation as a whole. The associations are not permitted to discuss or nego

tiate with any outside groups matters that affect the profession as a whole; 

the latter area is confined to the Federation executive. Specifications 
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such as these are necessary to establish areas of responsibility, chains 

of command, and accountability. In addition, they reduce the possibility 

of conflicting policies being adopted by different segments of the same 

organization, and thus avoid compromising Federation bargaining positions. 

In part, this all contributes to a rationalization of organization policy 

in a way which increases its effectiveness as an instrument for attaining 

goals preferred by the B.C. professional body as a whole. 

The Federation administrative staff expanded as membership increased, 

demands for services grew, Federation influence extended, and techniques of 

bargaining became more sophisticated. The size of the workload, that is the 

demand upon the experienced services of the General Secretary, was the main 

ground upon which the first requests for expansion of the administrative 

staff were based; only in the last decade has the requirement for specializa

tion been emphasized. The initial proposal stressed the inability of one man 

to provide experienced organizing and bargaining assistance throughout the 

province.5^ Since Federation funds were limited, the solution adopted was to 

demand greater participation by the executive officers in the organizing 

role. Subsequent requests failed to impress conventions until finally the 

General Secretary was stricken with a heart attack in 1941 and was unable 

to carry out his duties for the greater part of a year. Only then was the 

need acknowledged for an experienced assistant. 

Upon the death in 1945 of H. Charlesworth, the original General 

Secretary, C. D. Ovans was promoted from assistant general secretary; a new 

assistant, Stan Evans, was appointed. The next senior addition to the admin

istrative staff was not made for eight years; in the following ten years, 
59 

six assistants were added. 
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The first three senior assistants (C. D. Ovans, S. Evans, and 

J. A. Spragge) were appointed as general administrators — that is, each 

was expected to be able to substitute for the others in practically all 

phases of Federation operations. Differences in interests, combined with 

changing exigencies, led to partial specialization even from the first. 

Ovans and, in turn, Evans, had the responsibility for editorship of The B.C.  

Teacher as part of the assistant general secretary's duties. 

The postwar emphasis on public relations led to engagement of the 

Christie-Ryan Publicity Agency, and later a public relations consultant was 

employed. With the hiring of Miss Barbara MacFarlane as assistant editor, 

in 1954, Stan Evans was enabled to give more time to public relations super

vision. The following year, the consultant was dismissed and Evans became 

director of public relations as well as.assistant general secretary. 

When J. A. Spragge was appointed administrative assistant, in 1953, 

he was made Federation representative on the Teachers' Pensions Board and 

soon specialized in collation of economic data and preparation of economic 

reports. By this time, the areas of specialization were beginning to es

tablish themselves clearly. The remaining primary area emerged with height

ened interest and activity in professional and curricular affairs. K. V. 

Allester was selected, in 1958, for his interest and experience in this 

field. Although interchangeability of aaministrative officers was still 

an operative criterion for determination of the organizational structure, 

greater emphasis was being placed on selection of further officials according 

to their capacity to contribute specialized knowledge. Publicity and publi

cations continued to expand so that the next assistant, K. M. Aitchison, 

in 1962, was chosen to concentrate on the numerous major and minor Federation 
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publications as well as on the lesson-aid service. 

The informal division of responsibilities was formalized in 1962 

after the administrative structure had been studied by a committee of presi

dents at two successive summer workshops.60 The General Secretary remains 

staff adviser to the Federation executive and Isrheld responsible for the 

overall operations of the Federation office, staff training, long term plan

ning, and liaison with all outside organizations. By means of periodic con

ferences, staff executives are kept abreast of developments in the other 

administrative divisions, which are: public relations, economic welfare, 

professional development, and communications. The division of economic 

welfare has expanded to the point where, besides the director, it includes 

an assistant director, a research officer, and an office manager. 

The overload on the General Secretary, mentioned earlier, brought 

home the necessity for more organizational labours being performed by the 

executive. The increased circulation of elected officers among the member

ship, more especially in the remote regions of the province, met with wide

spread approval; visits of the provincial officers both heightenedrthe feeling 

of unity among teachers and increased the executive's personal knowledge of 

the diverse teaching conditions. Prestige of the geographical representa

tives was also increased by giving them more direct responsibility in their 

areas. By the early nineteen-fifties, demands upon the president's time 

had become onerous and frequent mention was made of the indulgence shown by 

school boards in granting presidents time off from teaching duties in order 

to carry out Federation responsibilities. The suggestion was made that the 

Federation should consider the advisability of providing a year's leave of 

absence for the president in justice to the individual concerned, his school 
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board, and t o the demands of executive leadership. The convention of 1955 

approved leave of absence; t h e r e a f t e r the B.C.T.F. paid i t s president the 

salary he would have received had he continued "Inshis teaching p o s i t i o n and 

made the school board's normal con t r i b u t i o n to the pension fund on h i s be

h a l f . 6 1 

The d i s t r i c t c o u n c i l s , which form the intermediate l e v e l between 

the l o c a l associations and the p r o v i n c i a l executive, used t o be e n t i r e l y 

responsible f o r the conducting of f a l l d i s t r i c t conventions. Now part of 

t h i s r e s p o n s i b i l i t y , f o r i n - s e r v i c e t r a i n i n g and stimulation of p r o f e s s i o n a l 

development, has been given to the p r o v i n c i a l s p e c i a l i s t associations. Be- / 

sides seeking t o stimulate i n t e r e s t i n l o c a l teacher associations, the d i s 

t r i c t c o uncils co-ordinate l o c a l a c t i v i t i e s i n p u b l i c r e l a t i o n s , agreement 

6 2 

negotiations, and s p e c i a l federation committee work. In an e f f o r t to r e 

duce the costs of operating the c o u n c i l s , multiple o f f i c e holding i s permitted 

and p a r t l y encouraged. In t h i s sense, i t means, p r i m a r i l y , holding o f f i c e 

on more than one organizational l e v e l rather than holding more than one of

f i c e on the same l e v e l , although the geographical representatives on the 

p r o v i n c i a l executive may also be president or secretary of t h e i r d i s t r i c t 

c o u n c i l s . 

A f f i l i a t i o n s 

In an e f f o r t t o strengthen t h e i r bargaining p o s i t i o n , through af

f i l i a t i o n with other organizations, teachers have taken two d i r e c t i o n s : 

a f f i l i a t i o n with other teacher groups, and a f f i l i a t i o n with outside groups 

that have some i n t e r e s t i n common with teachers. The f i r s t i s demonstrated 

i n i t s connection with the Canadian Teachers' Federation and, through i t , t o 
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the World Federation of Educational Associations (W.F.E.A.), later the 

World Confederation of Organizations of the Teaching Profession (W.C.O.T.P.). 

Within Canada, the B.C.T.F. joined with the teachers of Alberta, Saskatchewan, 

and Manitoba, in an informal western conference of teachers. 

The western conference attempted to co-ordinate the four federa-

tions1 programmes on a voluntary basis. One of its aims was to obtain 

common standards in the area but, as yet, certificates of teacher qualifica

tion and educational standards still differ amongst the provinces. The B.C. 

T.F. has given financial assistance to other western teachers on strike but 

has not had occasion to require any in return. By assisting nearby provin

cial bodies of teachers to improve their economic status, the Federation 

has benefited, for in the end higher salaries elsewhere help B.C. teachers 

to gain their own economic ends. Also, such help has probably raised the 

professional status of the B.C.T.F. in the eyes of other Canadian teachers 

and served to gain their co-operation in maintaining the effectiveness of 

the "in dispute" tactic. 

Through the Canadian Teachers1 Federation, the B.C.T.F. has assisted 

financially in teacher-trustee disputes as far away as the Maritimes. Much 

of the impetus for organization of the C.T.F. came from British Columbia 

teachers, several of whom have served on the national executive beginning 

with the presidency of Harry Charlesworth in 1920. Charlesworth also repre

sented Canadian teachers while serving as vice-president of the international 

organization (W.F.E.A.). During his term of office, a B.C.T.F. committee 

conducted a world wide survey of teacher tenure conditions which was sub

sequently approved by the C.T.F. and submitted to the W.F.E.A.64 
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The affiliations with non-teacher groups have not been maintained 

quite so persistently. The close liaison with the B.C. Parent-Teacher Feder

ation has been discussed in various places in this paper but it appears that 

the B.C.P.-T.F. may be slowly dying of disuse. It is often reported in re

cent years that teachers outnumber parents at meetings. The interest gener

ated in the past, through the apparent need for parents to assist in raising 

the level of public education, has gone with the attainment of reasonably 

high standards. Too, increasing population mobility has probably contri

buted to the P.-T.A. decline by cutting off stabilizing community roots be

fore they can develop fully. For the increasingly affluent urbanites, tele

vision and commercial entertainment probably make the details of public school 

education seem prosaic by contrast. Only in the more rural areas does any 

semblance of enthusiasm for school affairs still exist among parents. But 

even there, interest is waning as education becomes more a provincial than 

a local matter. 

A constitutional amendment in 1925 permitted B.C.T.F. affiliation 

with any other organization sharing common interests with teachers. This 

was soon interpreted by some teachers as a reasonable ground for establishing 

bonds with the trade union movement since labour had developed techniques 

of economic warfare which some thought should be copied by the Federation. 

Early proposals along these lines met with little support at conventions 

even though most teachers wanted more pay. Rather than create discord when 

later resolutions only obtained bare majorities of approval, the Federation 

executive repeatedly sent the resolutions to committee for further investi- . 

gation. Referenda were also conducted of the entire membership, but opposi

tion to affiliation with labour was loudly proclaimed and seemed likely to 
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split teacher ranks if instituted.65 

In 1944, the executive decided to arrange affiliation with the 

Trades and Labour Congress (T.L.C.).66 There seems to have been little out

cry at the action and perhaps this can be attributed to the minority's relief 

that at least the majority had not joined with the more aggressive and poli

tically inclined Canadian Congress of Labour (C.C.L.). It was left to the 

local associations to give expression to the affiliation as they saw fit, 

both by developing ties with the local unions and local labour councils, and 

by supporting labour campaigns. 

The actual degree of teacher-labour co-operation and joint effort 

at the local level seems;:to have been limited. Federation representatives 

to the B.C. Federation of Labour conventions, and the national T.L.C. con

ventions, were given the opportunity to state their views and join in com

mittee activities. The T.L.C. even formed an education committee, chaired 

by the B.C.T.F. delegate, which sought to devise labour policy on educational 

matters.6^ The labour organizations included accounts of their educational 

views in their annual policy presentations to the federal and provincial 

cabinets, but it is not apparent that they had much influence on government 

policy. The teachers, however, seem to have been pleased with the publicity 

and the open support of such a large organization. 

For a few years at least, Federation delegates were enthusiastic 

about the role and status assigned to them in labour affairs. The labour 

relations committee used to exhort teachers to accept the responsibilities 

of their high office by joining in the educational work of union locals and 

giving leadership to the labour movement that could be expected from people 
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with their educational attainments and perception of the needs of society. 

There does not seem to have been an overwhelming response to this challenge. 

Once the initial enthusiasms of the liaison had dissipated, and 

the main agitators for labour affiliation had passed on to greater executive 

roles, interest waned and the space accorded to activities of the labour 

relations committee diminished. The basis of mutual interest was also 

eroded by appeals to teacher associations for contributions to local strike 

funds — and there were many in the immediate post-war period. The Federa

tion executive made it clear that response to fund appeals was entirely at 

the discretion of local associations and, that only if some fundamental 

principle of labour rights was at stake, would the executive support a broader 

than local request for assistance.6^ 

The limits of teacher support for labour objectives were never 

clearly and unequivocally stated since it seemed more expedient to allow 

local teachers to decide the issue as they thought best. Voices of caution 

were occasionally raised. It was suggested that teachers would be best ad

vised to avoid entanglements in local elections for municipal council and 

school board, even though labour might be extensively committed to certain 

candidates and expect open support from their teacher-allies; any campaigning 

had to be done in such a way as to indicate clearly that opinions expressed 

were those of the candidate or supporter as a private person and not as a 

teacher. It was considered unlikely that teachers would express aopolit-ii 

cal opinion as a body except in unusual circumstances of labour persecution. 

Only one case occurred in which teachers were almost forced to 

take an open stand.69 In 1953 in Richmond, the non-teaching school staff 
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planned to strike to obtain their wage demands. Picket lines were threatened 

and labour expected teachers to respect them. This created a problem in 

that many teachers thought their role as public servants precluded such ac

tion — that is, they thought their responsibility to the children should 

be paramount. Others felt that, rightly or wrongly, a commitment had been 

made to labour and should be honoured. The strain of deciding between these 

opposing demands was strongly felt and only last minute settlement of the 

wage dispute saved the Richmond teachers from having to prove where their 

loyalties lay. But the spectre had been raised of involvement in disputes 

which did not entail grave economic injustice. 

When the T.L.G. and C.C.L. merged in 1953 to form the Canadian 

Labour Congress, it was considered an opportune time to reconsider the ques

tion of affiliation. While some teachers were straightforward in declaring 

that they did not think much advantage had accrued from labour affiliation, 

and some went so far as to declare the measure only of advantage to teachers 

with political aspirations, the decision was finally made to disaffiliate 

on the grounds that the merged union federations intended to adopt a speci

fic political orientation that was unacceptable to many teachers and inap-
70 

propriate to the role of teachers in the community. 

The following year (1954), a resolution was presented to the con

vention suggesting re-affiliation; it did not pass. The height of enthusiasm 

apparently had been reached in the late nineteen-forties when teacher sal

aries were still comparatively low and labour was improving its economic 

position. Thereafter, as teachers' economic status rose, interest abated, 

and gradually the counter opinion prevailed that a close connection with 

labour was detrimental to advancement of teachers' social status in that the 
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public accords less prestige to labour than to the professions. It seems 

likely that this teacher attitude will continue. 

From this account, it appears clear that the deficiencies of the 

school act's arbitration provisions have had affects on the B.C.T.F.'s 

external and internal relationships. To compensate for the imbalance of 

power in dealing with local and provincial governments, the Federation has 

developed the strengths of co-ordinated numbers and a supply monopoly. It 

has obtained unity through recognized dependence of the individual upon the 

group, willingness of the individual to comply with group norms, and, when 

considered necessary, group ability to enforce demands upon individual mem

bers. It is impossible to say, of course, that the Federation changes which 

led to increased unity and strength would not have occurred except for frus

tration resulting from perceived gaps in the school law. The law's "defects", 

however, have emphasized the need for change. 

The increasing tendency for trustees and teachers to clash, pri

marily at the local level and especially on economic issues, points up the 

inadequacies of the mechanisms for conflict resolution. There are probably 

role conflicts as well as differences of economic interest that contribute 

to the disagreeable bargaining climate. Part of the problem — diffused 

hostility on both sides — is the result of resentment at procedures adopted 

or attempted by the opponent. However, this can be expected in a political 

situation where criteria have not been established to pre-determine the 

general acceptability of behaviour modes. In the absence of guide-lines, 

teachers have been free to adopt those courses of action which seem best 
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suited to obtain their objectives. As the occasion demanded, therefore, 

they have pragmatically employed co-operation with trustees, exchange of 

support, exertion of pressure through private organizations, and withdrawal 

of services. 
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61 An A.G.M. resolution in 1937 directed the executive to study a proposal 
that more time be secured for the president, free from teaching duties, so 
that he could establish closer relations with the rural areas. Beginning 
in 1951, successive presidents emphasized in their annual reports that the 
organization was too large and the duties too great to be performed by a 
"part-time" president. 

62 A district council consists of the district geographical representative^) 
and delegates from each local association in the area, from whom are elected 
the council chairman and vice-chairman. To develop continuity, some districts 
have attempted to appoint their secretary-treasurers on a paid, semi-permanent 
basis. In the late depression years, travel costs were too much for some 
rural areas so the FederationIbegan the practice of paying the costs of dis
trict council meetings. 

To stimulate local activity in the nineteen-forties, the geographical 
representatives were required to visit all locals frequently and to submit 
written reports on their activities to each Federation executive meeting. 
The responsibilities of the councils are outlined in "The 1953 Qualicum 
Workshop: The District Council in the Federation Set-up", Teacher, vol. 33, 
no. 2 (Nov., 1953), pp. 64-65. 

63 Whereas the western conference was mentioned a number of times in the 
nineteen-twenties and nineteen-thirties, especially in connection with 
teacher strikes in the prairie provinces, it is seldom mentioned now. 
During the negotiations with trustees in 1961 over provincial arbitration, 
the federations in the other three western provinces were very Interested 
in the B.C.T.F.Js problem and the four organizations met twice during the 
crisis. However the term "western conference" was not used; the report 
merely referred to joint conferences. This suggests that the connecting 
bond is quite tenuous. 

64 Charlesworth was vice-president of the W.F.E.A. in 1925-26 but the tenure 
survey took time to complete. The report is given in "Teacher Tenure", 
Teacher, vol. 9, no. 1 (Sept., 1929), pp. 18-36. 

65 The first proposal, that the B.C.T.F. affiliate with the Trades and 
Labour Party, was defeated quickly in 1925. From 1931 to 1943, affiliation 
with the Trades and Labour Congress was proposed each year at the A.G.M. 
A special committee on labour affiliation was appointed in 1937 and its 
investigations and recommendations were published periodically. Finally 
a referendum was ordered for 1942 and again in 1943. 
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66 The executive finally ordered the labour affiliation committee to pre
pare the terms of affiliation with whatever group it thought best; the com
mittee chose the T.L.C. The Federation's application was accepted quickly. 
"Federation Executive Meeting — Labour Affiliation", Teacher, vol. 23, 
no. 4 (Jan., 1944), p. 128. 

67 See the annual reports of the labour relations committee and the numerous 
resolutions at each A.G.M. on labour relations during the period 1944-48. 

68 "Labour Relations", Teacher, vol. 26, no. 3 (Dec, 1946), pp. 105-106. 

69 "Teachers and School Employees' Strikes", Teacher, vol. 33, no. 1 (Sept.-
Oct., 1953), p. 12. To illustrate the extent of teachers' divided sympathies, 
the Federation executive advised Richmond teachers to remain neutral as long 
as possible, to sympathize with employees if forced to give an opinion, but 
to cross the picket lines if established. 

70 "Labour Affiliation — The Pros and Cons", Teacher, vol. 35, no. 3 (Dec, 
1955), pp. 144b-d. The previous February, teachers were chastised for using 
the term "local" when referring to "local teacher associations". They were 
told such usage confused the public and led it to believe that the B.C.T.F. 
was a trade-union. 



Chapter 5 
207 

SUMMARY AND CONCLUSIONS 

Forty-five years ago, teachers in British Columbia were unorganized, 
practically voiceless, generally with l i t t l e status in the community, and 
very often poorly paid. Their condition was wryly described as "genteel 
poverty". Salary levels of teachers in the country were lower than those 
in the c i t y , but in the rural areas the teacher often had greater social 
status because his education was superior to almost everyone in the commun
it y except the lawyer, the doctor, and perhaps the minister. 

Because most communities in B.C. were isolated, school trustees 
had considerable discretionary powers in 1918. They hired and fired tea
chers almost as they wished; they set salaries unilaterally; they set the 
loc a l school tax level; they b u i l t the schools; and they supervised the 
teaching process. The provincial government retained for i t s e l f the regu
lation of teacher certification and training. It also determined how trus
tees would be elected and issued directives on the responsibilities of tea
chers, school boards, municipal councils, parents, taxpayers, and students. 
It assisted in the payment of teachers 1 salaries and contributed to some 
school building costs. Provincial inspectors reported on the calibre of 
instruction in the schools and sometimes acted as o f f i c i a l trustees. 

The school law reflected the t o t a l dependence of teachers upon 
the good nature of trustees. There was no mention of teachers 1 rights — 
only the responsibilities. Since 1918, the major amendments to the Public 



208 

Schools Act which have affected teachers1 rights have been: provision for 

negotiation and arbitration between a school board and any of its teachers 

(1919), introduction of the Board of Reference for adjudication of tenure 

disputes (1933), provision for demandable arbitration of salary disputes 

(1937), institution of compulsory membership in the B.C.T.F. (1948). In 

addition, there have been myriad minor amendments which affected both tea

chers and trustees. 

In 1963, the change in conditions is apparent. Teachersjhave a 

much higher economic status, are completely organized and strongly so, have 

considerable influence in some areas of educational policy, have achieved 

some degree of professionalism, and speak with a united voice which commands 

a wide audience. At the same time, trustee authority has been severely 

limited by changes in the school law and regulations of the Council of Pub

lic Instruction. The provincial government has assumed an increasing share 

of the costs of public school education, has encouraged the professional 

aspirations of teachers, has centralized authority while deconcentrating 

administration, and has increased the scope of trustees' political respon

sibility. 

Throughout these forty-five years (1918-1963), the bargaining 

provisions of the Public Schools Act have had effects upon the procedures 

and organization adopted by the British Columbia Teachers' Federation and 

have indirectly affected the Department of Education and the British Columbia 

School Trustees' Association. There are four notable characteristics of 

the bargaining provisions: 

(1) Teachers' only explicit bargaining rights have been the 



209 

negotiation of salaries and salary schedules with trustees. 

(2) Arbitration has been limited to salaries and salary schedules; 

its availability to teachers has varied through the years. 

(3) Adjudication of grievances has been limited to tenure disputes. 

(4) Until 1958, there was no provision for conciliation. 

Without broad, prescribed bargaining rights for teachers, trustees 

in general refused or failed to negotiate and arbitrate demands for a var

iety of employment benefits which have been available to employees in in

dustry and government service. Where it was possible, teachers provided 

the benefits for themselves on a co-operative basis; group life and medical 

Insurance are examples. The refusal of trustees to accept responsibility 

for teachers' pensions led to their provision by the provincial government. 

Once a large number of boards had agreed to paid, cumulative sick leave, 

refusal of the remaining boards to concede the issue or to arbitrate led 

to its compulsory provision through legislative amendment. Each of these 

examples of benefit provision, by other means than negotiation with trus

tees, served to lessen teachers' dependence upon school boards. Teachers 

then became dependent for the benefit upon the Federation or the provincial 

government, and with dependence went some measure of loyalty, respect, and 

affinity of interest that could well have distinguished teacher-trustee 

relations. 

Without broadly defined bargaining rights for teachers, trustees 

refused to arbitrate and generally would not negotiate school board prac

tices which affected teachers' working conditions. Examples of such issues 

were the type of employment contract, leave for teachers to attend district 
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fall conventions,, methods of salary payment, and the right of a teacher to 

receive a copy of all written assessments made of his work. Basic to these 

demands was the teachers1 insistence on impartial application of regulations 

to all members of a staff. Later, demands were made for uniformity of cer

tain practices among districts. When trustees refused to make concessions, 

teachers appealed to the provincial government for redress, and the govern

ment, instead of broadening bargaining rights, decided the issues as if it 

were an arbitration board and amended the statute accordingly. 

The availability of arbitration to teachers varied from time to 

time. The introductory amendment of 1919 was only permissive and gained 

the teachers nothing since school boards refused to arbitrate. When the 

1937 amendment made arbitration of salaries demandable, the law had to-be 

amended further since trustees would not arbitrate salary schedules, which 

had not been mentioned specifically. (The schedule establishes the income 

relationship between teachers with different qualifications, different 

lengths of service, and different employment. It also ensures equal treat

ment for teachers with the same qualifications, the same service, and the 

same employment.) Since 1958, the law has required arbitration of unre

solved salary disputes, thus precluding strikes and boycotts. 

While teachers have avoided use of the strike since 1921, con

siderations other than lack of dissatisfaction have been the cause. To re

move the given reason for trustee denial of higher salaries — Inability 

to pay, teachers have felt obliged to campaign for revision of the educa

tional finance formulas and to support the B.C.S.T.A. and U.B.C.M. in their 

demands upon the provincial government. This in turn has led the Federation 
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to develop its public relations and to enter alliances with other private 

organizations. 

For lack of a generalized adjudication procedure, teachers have 

had to appeal directly to the provincial government for relief from trustee 

practices that they considered arbitrary, discriniinatory, illegal, or other

wise unfair. The government has responded to these appeals and, as a con

sequence, has steadily decreased trustees1 discretionary powers. Local 

administrative practices are now either specifically prescribed, limited 

to one of a specified number of alternatives, or are subject to the appro

val of the Minister.or Superintendent of Education if greater choice of pol

icy is allowed. Emphasis has been placed on the advisory function of dis

trict superintendents, who frequently are employed also in an administra

tive capacity with school boards. 

Government failure, 30 or 40 years ago, to introduce conciliation 

as a stage in bargaining allowed teacher-trustee hostility to mount unneces

sarily and led to great dependence upon arbitration. Since its introduction 

in 1958, conciliation seems to have been most useful where over-eager and 

inexperienced negotiators were involved for they often proved unwilling 

to compromise without the assistance of conciliators. The number of long

standing disputes which still aggravate teacher-trustee relations (e.g., 

the disagreement over criteria for measuring teaching efficiency and how 

such criteria should be used) would seem to indicate that conciliation could 

be used even more extensively. The two groups then might be induced to 

sponsor research jointly into the basic problems rather than proceed apart, 

for research conducted unilaterally is suspected of bias. 
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The first three characteristics (limited bargaining rights, 

limited use of arbitration, and limited use of adjudication) perpetuated 

an imbalance of power between the negotiating parties. Trustees, on the 

whole, exploited their advantage by refusing to negotiate or arbitrate 

more issues than required by law and tried to maintain their advantage 

by resisting legislative change. To redress the imbalance, teachers 

worked for statutory restrictions on trustees' discretionary powers and 

adopted measures to make the Federation a more powerful bargaining unit. 

Teachers' success in these aims led trustees to adopt similar measures to 

strengthen their organization. With the added stress in each organization 

on development of uniform policies, major negotiations between teachers 

and trustees are shifting steadily from the local to the provincial level. 

The successive provincial governments seem to have consistently 

avoided providing criteria to govern trustee-teacher relations. This would 

appear to be a policy error for two reasons. First, although the responsi

bility for educational policy is divided between provincial and local gov

ernment, the major decisions are made by the province. School boards 

have but a limited legislative function; most of their responsibilities are 

administrative. Since local government has only delegated powers, the pro

vincial government from which they originate has a responsibility to ensure 

the proper use of those powers. Failure by the legislature to prescribe 

the same broad range of bargaining rights for teachers as for labour has 

left the task of determining rights to negotiation by the participants. A 

solution by this method was most unlikely since bargaining powers were un

equal to begin with and the stronger would not willingly relinquish the 

advantage. The result has been frustration of teacher demands for bargaining 
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rights and maintenance of tensions at an unnecessarily high level. In 

the second place, by not providing guide-lines for conflict resolution, 

the government left teachers and trustees free to adopt whatever means 

they wished to achieve their alms. When the two parties' aims and methods 

conflicted sharply, it was already too late to prescribe limits in that 

instance, for the damage was done. The party at fault disliked to be 

proven wrong in its policy and forced to recant in public. It therefore 

either rebelled at the government1s decision or harboured a strong resent

ment against the party adjudged to be in the right. 

The method adopted by provincial governments to resolve these 

disputes is also subject to criticism. Although governments declared them

selves in favour of local autonomy, they acted in the manner least likely 

to preserve it. To preserve school boards' independence, the legislature 

should have declared what were teachers' bargaining rights and the accept

able methods of conflict resolution. This would have left teachers and 

trustees in each district free to determine policy for their area. Event

ually the method might have led to uniform practices in all districts, but 

not necessarily. The legislature chose instead to make policy decisions 

for the school boards by prescribing specific, uniformly applicable, admin

istrative procedures. This legislative practice, of deciding school board 

policy, may cease as a result of the 1957 ministerial directive for the 

B.C.T.F. and B.C.S.T.A. to establish a permanent joint executive committee 

which would seek to resolve local disputes before the participants resorted 

to rash action. From the committee may develop an agency for general arbi

tration and adjudication. 

Arbitration of salary disputes was the choice of B.C. teachers 
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in preference to the strike. They apparently assumed that, where they 

could not negotiate an agreement with trustees, arbitration would result 

in a higher settlement than they would obtain from accepting the trustees1 

last offer. Although the award might not give them all they asked for, at 

least some improvement would be gained without the bother, risk, and perhaps 

indignity of a strike. There seems to have been an assumption that arbi

tration would solve a great many of their problems. 

Once arbitration became demandable and was used, teachers' salaries 

began to rise relative to the average professional income in B.C. In many 

cases, the generosity of awards was dependent upon increases in provincial 

grants to school boards, and rural salaries lagged behind the urban until 

municipal assessments and basic school costs were equalized. During the 

nineteen-forties and nineteen-fifties, teachers occasionally talked of using 

the strike and professional boycott in place of arbitration. From this one 

might conclude that awards then tended more towards the trustees' position 

than the teachers' but the evidence is not available to test the assumption. 

Theyboycott was used successfully in one school district and talk of a 

strike brought the results teachers desired in another district. The at

tempt to use a widespread boycott in 1957 led to the institution.of compul

sory arbitration of salary disputes, which thereafter precluded the alter

natives. Evidence suggests that the boycott can only be used successfully 

on a very limited scale in any case. 

From 1943 to 1963, the number of school districts that have 

reached agreement by negotiation has steadily diminished; conciliation and 

arbitration have become the rule. This would seem to substantiate the 
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claim made in chapter 2 that arbitration of contract content has a flaw. 

The defect is that arbitration is an escape from the problem of finding 

criteria that are recognized by both parties as being valid and accurate0 

measures. When teachers and trustees cannot agree on what salaries should 

be and present the case to an arbitrator, he chooses figures within the 

limits set by the preceding negotiations but does not, and usually can not, 

explain how he made his decision. Thus the same criteria are presented the 

following year and are again rejected by the opponents; no progress is made 

towards a solution which would help the parties to achieve a negotiated 

settlement. 

Salary negotiations and arbitrations between teachers and trustees 

have been marked by bitterness and hostility in the past and the tendency 

does not seem to be abating. This condition may be due in part to inex

perienced negotiators and to frustrations arising from the continual lack 

of agreement on salary criteria. It may also be caused by role conflict, 

which means here that teachers and trustees may have differing conceptions 

of the negotiating committee's task and of the capacity of committee mem

bers to perform that function. This possibility is suggested by three 

apparent trends. First, the decreasing scope for trustees to freely exer

cise their judgment may have the effect of concentrating their attention 

on the remaining areas of discretion (of which salary determination is one) 

and may be sharpening their desire to have their way in these matters. 

Second, teachers have been placing increasing emphasis since 1950 on-attaining 

professional status, pay, and prerogatives. They consider their present 

salary level to be considerably out of line with the incomes of other pro

fessions. Third, the percentage of B.C. teachers with one or more university 
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degrees is more than twice the average for all Canadians. This disparity 

will probably increase. Yet teachers1 salaries are negotiated with trus

tees whose educational level may be less than that of their teacher employees 

and who may have no professional status. These circumstances would appear 

to provide fertile ground for role conflict development. 

From this preliminary investigation, further research seems 

indicated into: 

(1) The extent of role conflict in teacher-trustee tension and 

measures to reduce it. 

(2) Identification of more appropriate criteria on which to base 

salaries and determination of their limits as valid and accurate 

measures. 

(3) Identification of the constituent elements which should be 

Included in a sound.comparison of occupational incomes. 

(4) Identification of appropriate criteria by which to measure 

teaching efficiency and determination of their limits as valid 

and accurate measures. 

(5) The possibility of restricting the use of arbitration in 

teacher-trustee disputes to determination of criteria. Adjudi

cation might then be used to settle disputes within the esta

blished criteria framework. 

This investigation has shown that the Public Schools Act has 

placed narrow limits upon the use of arbitration and adjudication of 

teacher-trustee disputes. Arbitration has aided teachers in their attempts 

to improve their economic status, and adjudication of tenure disputes has 
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served to increase teachers' security of employment. Use of arbitration 

to determine teachers' salaries has not reduced tensions between teachers 

and trustees because it has allowed them to avoid the necessity of finding 

appropriate salary criteria. 

It has also been shown that, because of the narrow limitations 

placed upon use of arbitration and adjudication, teachers have had to seek 

redress from the provincial government when they could not obtain satisfac

tion of their demands through negotiation with trustees. As a result of 

these appeals, the government has gradually reduced the scope of trustees' 

discretionary powers through legislative amendment; it has centralized 

authority while deconcentrating administration. 

In an attempt to counterbalance trustees' bargaining power, 

teachers adopted measures to increase the strength and unity of the B.C.T.F. 

through changes in organization and methods of operation. Teachers' success 

led trustees' to adopt similar measures. Arbitration has had effects upon 

teachers, trustees, and government. 
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Appendix A 

B.C. TEACHING CERTIFICATES, 1963 

In 1957, the Department of Education simplified the matter of certif

ication by reducing the number of certificate types issued and by making 

the qualifying unit requirements uniform for all specialities. (A unit 

indicates one hour of lecture instruction received per week for a university 

year, or equivalent training.) Because of the variations in training 

given by different institutions and the variations in qualifications re

quired for teaching certificates in other jurisdictions, the Department 

determines, on an individual basis, the equivalence of qualifications held 

by applicants from outside the province. 

On application, teachers with certificates from outside the province 

are issued interim B.C. certificates corresponding to the same or com

parable academic standing and professional training in B.C. After two 
2 

years' satisfactory service, completion of prescribed orientation courses 

at the U.B.C. College of Education, and recommendation by the district 

superintendent of schools, such teachers' interim certificates may be made 

permanent. If the applicants have had professional training equivalent to 

that required for the Interim Elementary Basic certificate but lack the 

equivalent of B.C. Grade XIII standing, conditional certificates may be 

issued until the academic deficiences are removed. Teachers who lack the 

professional training required in B.C. may be issued letters of permission 
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to teach (previously, temporary c e r t i f i c a t e s were issued) u n t i l they complete 

the t r a i n i n g prescribed f o r c o n d i t i o n a l or interim c e r t i f i c a t e s . 

Classes of C e r t i f i c a t e s 

The f o l l o w i n g descriptions paraphrase the Department's regulations, 

omit much d e t a i l , and are meant only to i n d i c a t e the major differences 

between c e r t i f i c a t e classes. For each academic and p r o f e s s i o n a l -

t r a i n i n g requirement, equivalents are accepted. 

Elementary Conditional (E-C) 

(1) V a l i d .for four years; l i m i t e d renewal. 

(2) Requirements: 

(a) B.C. Junior M a t r i c u l a t i o n , and, 

(b) S a t i s f a c t o r y completion of the one-year elementary teacher-

t r a i n i n g programme at the U.B.C.. College of Education. 

(3) Equivalent B.C. c e r t i f i c a t e s issued before 1957: 

(a) Elementary Conditional (E-C). 

(b) Second Class c e r t i f i c a t e s (Third Class and Fourth Class 

c e r t i f i c a t e s were also issued years ago but they were lower 

q u a l i f i c a t i o n s than the Elementary Conditional.) 

Elementary Con d i t i o n a l I n d u s t r i a l Arts (E-C) 

(1) Equal to the c e r t i f i c a t e above f o r sal a r y schedule placement but 

substitutes t e c h n i c a l t r a i n i n g f o r some academic courses. There 
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are industrial arts certificates at the E-B and E-A levels as well. 

Above the E-A level, the degree requirements are the same for 

technical and academic certificates (except that technical majors 

are accepted in lieu of some academic majors) so that different 

certificates are not issued. 

Elementary Basic Interim (E-B) 

(1) Valid for two years; limited renewal. 

(2) Requirements: 

(a) The first two years' standing in the U.B.C. College of 

Education, or, 

(b) The Elementary Conditional certificates, and B.C. Senior 

Matriculation or first-year university. 

• (3) Equivalent B.C. certificate issued before 1957: 

First.Class, Interim (E-B) 

Elementary Basic Permanent (E-B) 

(1) Requirements: 

(a) Elementary Basic Interim certificate, and, 

(b) Two years' satisfactory teaching experience in B.C., and, 

(c) Demonstrated competence in oral and written English, and, 

(d) Prescribed professional courses, and, 

(e) Recommendation by the district superintendent; 

(2) Equivalent B.C. certificate issued before 1957: 

First Class, Permanent (E-B) 
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Elementary Advanced (E-A) 

(1) Requirements: 

(a) Full third-year standing (elementary programme) in the U.B.C. 

College of Education, or, 

(b) Elementary Basic Interim certificate and full second-year 

standing in an acceptable university programme of studies, or, 

(c) A course of comparable length, standards, and content at a 

recognized institution. 

(2) Equivalent B.C. certificates issued before 1957: 

(a) Elementary Advanced — General (E-A) 

(b) Elementary Advanced — Art (E-A) 

(c) Elementary Advanced — Handicapped Children (E-A) 

(d) Elementary Advanced — Home Economics (E-A) 

(e) Elementary Advanced — Intermediate Grades (E-A) 

(f) Elementary Advanced — Kindergarten Primary (E-A) 

(g) Elementary Advanced — Music (E-A) 

(h) Elementary Advanced — Physical Education (E-A) 

(i) Elementary Advanced — Teacher-Librarian (E-A) 

Professional Conditional (P-C) 

(1) Requirements: 

(a) Bachelor of Education (Elementary Programme) of the U.B.C. 

College of Education, or, 

(b) Elementary Basic Interim certificate and full third-year 

standing in an acceptable university programme of studies, or, 

(c) A course of comparable length, standards, and content at a 
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recognized institution. 

(2) Equivalent B.C. certificates issued before 1957: 

(a) Secondary Conditional — General (S-C) 

(b) Secondary Conditional — Art (S-C) 

(c) Secondary Conditional — Commercial (S-C) 

(d) Secondary Conditional —..Home Economcis (S-C) 

(e) Secondary Conditional — Industrial Arts (S-C) 

(f) Secondary Conditional — Music (S-C) 

(g) Secondary Conditional — Physical Education (S-C) 

Professional Basic (P-B) 

(1) Requirements: 

(a) Bachelor of Education (Secondary•Programme) of the U.B.C. 

. College of Education, or, 

(b) B. Ed. (Elementary Programme) and a.fifth year of study 

approved by the College of Education, or, 

(c) An approved Bachelor's or higher degree awarded for an accept

able teaching major or honours programme, and a recognized 

teaching diploma, or, 

(d) An approved course of comparable length, standards, and content 

at a recognized institution. 

(2) Equivalent B.C. certificates issued before 1957: 

(a) Secondary Basic — Art (S-B) 

(b) Secondary Basic — Commercial (S-B) 

(c) Secondary Basic — Home Economics (S-B) 

(d) Secondary Basic — Industrial Arts (S-B) 
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(e) Secondary Basic — Music (S-B) 

(f) Secondary Basic — Physical Education (S-B) 

(g) Academic B certificate (elementary grades) 

(h) Academic A certificate (secondary grades) 

Professional Advanced (P-A) 

(1) Requirements: 

(a) Professional Basic or Secondary Basic certificate, and, 

(b) A Master's degree in an acceptable programme, or an approved 

course of comparable length, standards, and content at a 

recognized institution. 

(2) Equivalent B.C. certificates issued before 1957: 

(a) Secondary Advanced — Counsellor (S-A) 

(b) Secondary Advanced — Librarian (S-A) 

(c) Secondary Advanced — Instructor (S-A) 

Footnotes 

1 British Columbia, Department of Education, 1956 Bulletin-of the Summer  
School of Education, Victoria, Queen's Printer, 1956, pp. 52-83. 

2 B.C. trained teachers also are issued only interim initial certificates 
and must obtain a recommendation from the district superintendent, after 
two years' satisfactory service, before the certificate is made permanent. 
This requirement does not apply to higher certificates earned later. 



Table 1: Summary Of B.C. Teachers1 Salary Scales (1963-64)' 

Certificate 
Category 

Exper
ience Annual 

Increment 
to Plaoc. 

Certificate 
Category 

Exper
ience Hig.H4.st Mean Annual 

Increment 
to Plaoc. 

- Elementary 
Conditional 

(E-C) 

Min. 

Max. 

$2,850 

3,000 

$3,500 

4,200 

$3,085 

3,681 
$160.20 3.72 

Elementary 
Basic 

(E-B) 

Min. 

Max. 

3,450 

4,400 

4,000 

6,000 

3,601 

5,517 
205.37 9.33 

Elementary 
Advanced 

(E-A) 

Min. 

Max. 

3,800 

5,400 

4,300 

6,500 

3,996 

6,126 
216.16 9.85 

Professional 
Conditional 

(P-C) 

Min. 

Max. 

4,300 

6,800 

4,850 

7,400 

4,465 

6,948 
234.29 10.60 

Professional 
Basic 

(P-B) 

Min. 

Max. 

4,800 

7,560 

5,350 

8,300 

4,954 

7,870 
258.48 11.28 

Professional 
Advanced 

(P-A) 

Min. 

Max. 

5,200 

8,235 

5,900 

9,000 

5,384 

8,536 
273.28 11.54 

Professional 
Advanced 
'(Master's) 

Min. 

Max. 

5,400 

8,750 

5,800 

9,400 

5,595 

8,986 
275.65 12.30 

1 Prepared from Summary and Analysis of 1963 Teachers' Salary Scales, Vancouver, 
B.C.S.T.A., 1963. Includes school districts 1-81 plus University Hill. Salaries shown 
are exclusive of bonuses and allowances. For principals' allowances, see "Summary of 
Salary Scales — March, 1963", Teacher, vol. 42, no. 6 (Mar., 1963). 
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Table 2: Selected Mean Income Comparisons, Canada, 1931' 

Income Fcm&te 
Group 

Inconta 
As Pet. of 
Cdn. Av. 
C«nc i ) 

A* Fet- <»P As Ffct.of 

Oine i) 

A * Pet .o? 

/W-Oi/VtiZ) 

All Occupations $ 911 100% $ 559 100% 

Professional Services 1,978 217 100% 866 155 100% 

Teachers, school 1,576 173 80 917 164 106 



Table 3: Selected Mean Income Comparisons, British Columbia, 1931 

Income Female 
Group Mean 

Incorr>« 
A^Tct.of 
g.C. AM. 

As Pct.of 
B.C. Prof. 

A& Pct.of 
Cdv>. AM. 

A*.Pet.of 
bC A*. 
Cl'rtC i) 

As PctoP 
B.C. ProP. 
Av.6in«Z) 

As Pct.of 
Cdrt. AM. 
•far ifoop 

All Occupations $ 897 100% 98% $ 623 100% 111% 

Professional Services 1,884 210 100% 95 960 154 100% 111 

Authors, Editors, and 
Journalists 

1,864 208 98 1,107 178 115 

Clergymen and Priests 1,572 175 83 

Dentists 1,745 195 93 

Engineers, 
Professional 

2,060 230 109 

Lawyers and Notaries 2,844 317 151 

Physicians and 
Surgeons 

2,945 328 156 

Policemen and 
Detectives 

1,618 180 86 1,477 237 154 

Professors and 
College Principals 

3,468 387 184 1,846 296 192 

Teachers, School 1,790 200 95 114% 1,167 187 128 127% 



Table 4: Selected Mean Income Comparisons, Canada, 1941 

Income rwie F e m a l e 
Group Mean 

Income 
As &t.Of 
Cdn. Av. 
(line, 1) 

A* l*t. ot 
Cdn.ftot. 

M<za n 
Irtconuz 

A* Pot.of 
Cdrt. Av-
Clio* i) 

4* Pet.of 
C<| »> • Prat. 
AV.Oi'AfO 

All Occupations $ 993 100% $, 49-0 100% 

Professional Services 1,755 177 100% 741 151 100% 

Teachers, School 1,416 143 81 793 162 107 



Table 5: Selected Mean Income Comparisons, British Columbia, 1941 

Income Female-
Group M<zao 

Income 
As- Pet.of 
h.C Av-
Clin* 1) 

A* Pet.of 
e>.C.Fro¥. 
Av-(l«ntf2) 

A * Pet. of 
C4n- Av- InComtf 

A * Pet.of 
Av. 

(I<»« 1) 

A* at. of 
B.C. Prof-

As. Pet.of 
Cdr\. Av. 
fo*- &«>l>f> 

All Occupations $1,047 100% 105% $ 558 100% 114% 

Professional Services 1,734 166 100% 99 872 156 100% 118 

Authors, Editors, and 
Journalists 

1,639 157 94 767 137 88 

Clergymen and Priests 1,283 123 74 1,000 179 115 

Dentists 2,105 201 121 

Engineers, 
Professional 

2,116 202 122 

Lawyers and Notaries 2,822 269 163 750 134 86 

Physicians and 
Surgeons 

2,817 269 162 1,267 227 145 

Policemen and 
Detectives 

1,481 141 85 891 160 102 

Professors and 
College Principals 

3,240 309 187 1,668 299 191 

Teachers, School 1,634 156 94 115% li-110 199 127 140% 



Table 6: Selected Mean Income Comparisons , Canada, 1961 6 

Income f l a k Fern A l e 
Grotip Mean 

Income 
A* Pet.of 
Cdo- A*, 
(line i) 

A* Pct.of 
Cdo Prof. 
A\r.(Jintl) 

Maan 
Income 

A* Ffct.of 
C4rt- A«/-
Uioai) 

A* Ffet.of 
CdnProf. 
AM. C<in« 2.) 

A l l Occupations $3,679 100% $1,995 100% 

P r o f e s s i o n a l and 5,448 148 100% 2,996 150 100% 
Technical Occupations 

Authors, E d i t o r s , and 5,817 158 107 3,201 160 107 
Jo u r n a l i s t s 

Clergymen and Priests 2,827 77 52 1,698 80 57 

Dentists 7,303 199 134 2,820 141 94 

Engineers Professional 7,228 196 133 4,779 240 160 

Lawyers and Notaries 7,359 200 135 4,362 219 146 

Physicians and 6,883 187 126 4,316 216 144 
Surgeons 

Policemen and 4,328 118 79 2,931 147 98 
Detectives 

Professors and 7,113 193 130 5,039 253 168 
College P r i n c i p a l s 

Teachers, School 5,530 150 102 3,400 170 113 



Table 7 : Selected Mean Income Comparisons, British Columbia, 1961 

Income n&ie Female, 
Group Income 

A* Pct.of 
&.C. Av. 
( l inczi) 

As Pol. of 
B C Prof 
Av .(UneZ) 

4s a t . of 
Cd«. A v. 
for £t-Oop 

M e a n 

Income 
As Pet. of 
B.C. AM-
iUn&i) 

As Pct.of 
B.C. Prof. 
Av-(̂ <"*̂ tf̂ ) 

As Pot. of 
C4n. A\/. 
-for feroop 

Ml Occupations $ 4 , 0 0 5 1 0 0 % 1 0 9 % $ 2 , 0 9 6 1 0 0 % 1 0 5 % 

Professional and 
Technical Occupations 

5 , 5 8 1 1 3 9 1 0 0 % 1 0 2 3 , 3 5 7 1 6 0 1 0 0 % 1 1 2 

Authors, Editors, and 
Journalists 

5 , 5 8 0 1 3 9 1 0 0 9 6 2 , 5 6 0 1 2 2 7 6 8 0 

Clergymen and Priests 3 , 1 2 3 7 8 5 6 1 1 0 1 , 7 1 5 8 2 5 2 1 0 1 

Dentists 8 , 8 4 2 2 2 1 1 5 8 1 2 1 5 , 7 6 5 2 7 5 1 7 2 2 0 4 

Engineers. Professional 7 , 1 8 7 1 7 9 1 2 9 9 9 

Lawyers and Notaries 7 , 0 1 9 1 7 5 1 2 6 9 5 4 , 1 8 9 2 0 0 1 2 5 9 6 

Physicians and 
Surgeons 

7 , 8 7 2 1 9 7 1 4 1 1 1 4 4 , 8 1 7 2 3 0 1 4 3 m 

Policemen and 
Detectives 

4 , 8 2 9 1 2 1 8 7 1 1 1 3 , 1 5 6 1 5 1 9 4 1 0 8 

Professors and 
College Principals 

8 , 6 3 2 2 1 6 1 5 5 1 2 1 5 , 6 5 9 2 7 0 1 6 9 1 1 2 

Teachers, School 6 , 2 6 2 1 5 6 1 1 2 1 1 3 4 , 2 3 1 2 0 2 1 2 6 1 2 4 
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Footnotes 

1 Canada, Dominion Bureau of Statistics, Seventh Census of Canada,  
1931, Ottawa, King's Printer, 1935, vol. V. Figures are calculated from 
"Table 28: Wage-earners, 10 to 19 years of age, and 20 years of age and 
over, by occupation and sex, showing earnings and weeks employed during 
the period June 1, 1930 to June 1, 1931 for Canada" and "Table 31: Wage-
earners, 10 years of age and over, reporting earnings, by occupation, 
age, and sex, showing earnings and weeks employed during the period 
June 1, 1930 to June 1, 1931, for the provinces." 

2 Ibid. 

3 Canada, Dominion Bureau of Statistics, Eighth Census of Canada, 1941, 
Ottawa, King's Printer, 1946, vol. VI. Figures calculated from "Table 6: 
Wage-earners, 14 years of age and over, by occupation and sex, showing 
average earnings, average weeks employed, and the number of wage-earners 
by amount of earnings and weeks of employment during the 12 months prior 
to the census date, June 2, 1941, for Canada and the provinces." 

4 Ibid. 

5 Canada, Dominion Bureau of Statistics, 1961 Census of Canada, Ottawa, 
Queen's Printer, 1963, vol. III. Figures calculated from "Table 21: 
Wage-earners, 15 years of age and over, by occupation and sex, showing 
average earnings and the number of wage-earners by amount of earnings 
during the 12 months prior to the census date, June 1, 1961, for Canada 
and the provinces." (Series Bulletin 3.3-7) 

6 Ibid. 
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