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IF YOU BUILD IT, THEY WILL COME: ESTABLISHING
TITLE IX COMPLIANCE IN INTERSCHOLASTIC SPORTS
AS A FOUNDATION FOR ACHIEVING GENDER EQUITY

President John F. Kennedy issued Executive Order 10,980,!
establishing the President’s Commission on the Status of Women on
December 14, 1961. The Commission issued a report concluding
that gender discrimination in the United States was rampant.? One
of the many responses to that finding was the enactment of Title IX
of the Education Amendments of 1972 Intended to eliminate
gender discrimination in all activities supported by federally funded
institutions, enforcement of the statute has focused primarily on
athletic programs in American schools.* Indeed, Title IX has been
the impetus for a revolution that has changed the face of American
sports by making room for the female athlete.

Title IX provided the starting point for unprecedented growth
in women’s athletics.® Within a decade of Title IX’s enactment, the
number of girls participating in school sports increased by 500%.°
The number of female intercollegiate athletes exploded from a mere
fifteen percent prior to 1972 to over thirty percent by the mid-
1980s.” Many public schools that had not previously offered female
sports programs now offer as many, if not more, to females than to
males.® In short, Title IX has had an enormous impact on gender
equity in sports and has resulted in an incredible array of new
opportunities for women.’ Despite this encouraging and exciting
progress, however, Title IX has not resulted in equality of gender
participation in sports.!° The promise of equal opportunity signaled

1. Exec. Order No. 10,980, 3 C.F.R. § 500 (1959-1963), reprinted in 1962 U.S.C.C.A.N.
4252.

2. See PRESIDENT'S COMM'N ON THE STATUS OF WOMEN, AMERICAN WOMEN 1 (1963).

3. 20U.S.C. § 1681(a) (1994).

4. See William E. Thro & Brian A. Snow, Cohen v. Brown University and the Future of
Intercollegiate and Interscholastic Athletics, 84 EDUC. L. REP. 611, 611 (1993).

5. See Diane Heckman, Women & Athletics: A Twenty-Year Retrospective on Title IX, 9
U. M1aMI ENT. & SPORTS L. REV. 1, 9 (1992).

6. See Susan Buttenwieser, Time Flies When You’re Changing the World, Ms., May-~June
1997, at 46.

7. See 2 ROBERT C. BERRY & GLENN M. WONG, LAW & BUSINESS OF THE SPORTS
INDUSTRIES: COMMON ISSUES IN AMATEUR AND PROFESSIONAL SPORTS 211 (1986).

8. Seeid. at 212.

9. See Trudy Saunders Bredthauer, Twenty-Five Years Under Title IX: Have We Made
Progress?, 31 CREIGHTON L. REv. 1107, 1107 (1998); see also Robert Sullivan, A Law That
Needs New Muscle, SPORTS ILLUSTRATED, Mar. 4, 1985, at 9 (discussing the positive impact
Title IX has had on female athletes).

10. See Title IX: 20 Years Later a New Call for Action, USA TODAY, June 8, 1992, at 8C
(noting that in terms of total participation and budgetary allocations the number of male
athletes continues to be greater than that of female athletes).
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by Title IX’s passage remains elusive to female athletes as the road
to gender equity in sports remains fraught with obstacles, both old
and new.!

The disproportionate application of Title IX to intercollegiate
athletics,”” and the requirement of substantial proportionality
specifically,'® although successful in many aspects, has reached a
point at which further pursuit of Title IX compliance without
shifting the focus to interscholastic sports programs' can only
result in further stagnation and regression of the movement for
gender equity in sports. Consequently, the ultimate goal of gender
equity in life is hindered.”® Gender equity in sports is encountering
several problems as a result of the preoccupation with numerical
parity at the college level, including: (1) a failure to address the
desire to compete of female athletes who do not possess elite or
exceptional talent™ and (2) the increasingly popular and derogatory
impression that Title IX, rather than being an anti-discrimination
statute, is an affirmative action plan that furthers the cause of
female athletes at the expense of their male counterparts.”

While both of these unfortunate outcomes are arguably
inevitable and perhaps necessary, continuing to implement Title IX
at the collegiate level only will exacerbate these problems.
Continuing this course of action would be equivalent to relying on
affirmative action in college admissions to achieve racial equity in

11. See Thro & Snow, supra note 4, at 612; see also Sudha Setty, Leveling the Playing
Field: Reforming the Office for Civil Rights to Achieve Better Title IX Enforcement, 32 COLUM.
J.L. & Soc. PROBS. 331, 331 (1999) (discussing the need for improvement and reform in the
area of Title IX compliance); William E. Thro & Brian A. Snow, Still on the Sidelines:
Developing the Non-Discrimination Paradigm Under Title IX, 3 DUKE J. GENDER L. & POL'Y
1, 1-2 (1996) (discussing the failure of Title IX to ensure that all women are not “left on the
sidelines”).

12. See generally Ray Yasser & Samuel J. Schiller, Gender Equity in Athletics: The New
Battleground of Interscholastic Sports, 15 CARDOZO ARTS & ENT. L.J. 371 (indicating that
intercollegiate athletics are affected by Title IX more than any other group).

13. See discussion infra pp. 12-14, 24 (explaining the requirement, extracted from the
statute and case law, that schools must furnish participating opportunities for male and
female students in numbers substantially proportionate to respective enrollments).

14. The phrase “interscholastic sports” as used throughout refers to athletic programs
offered at the primary and secondary school level.

15. See Jessica E. Jay, Women’s Participation in Sports: Four Feminist Perspectives, 7
TEX. J. WOMEN & L. 1, 18-20 (1997) (discussing the history of discrimination against women
in sports); Thro & Snow, supra note 4, at 626-27 (recognizing that a training ground is needed
if Title IX is to succeed at the intercollegiate level); Thro & Snow, supra note 11, at 11-12
(suggesting that more focus should be placed on sports programs at the primary and
secondary school levels).

16. See Thro & Snow, supra note 11, at 9 n.32.

17. See Jerry R. Parkinson, Grappling with Gender Equity, 5 WM. & MARY BILLRTS.J. 75,
75 (1996); Michael Straubel, Gender Equity, College Sports, Title IX and Group Rights: A
Coach’s View, 62 BROOK. L. REV. 1039, 1039-40 (1996).
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education without also improving the scholastic opportunities for
minorities at the primary and secondary school levels. In both
situations, colleges and universities are forced to provide
opportunities for a hypothetical group of students.® It is only by
shifting the focus to earlier education levels that this hypothetical
group can become a reality.

The success of Title IX to date is incredible given that its
primary focus has been on intercollegiate athletics and that
inadequate attention has been paid to building a proper foundation
for gender equity in interscholastic sports. This success sends the
encouraging message to interscholastic sports programs that “[i]f
you build it, they will come.”® If those charged with the task of
implementing and enforcing Title IX embraced this idea, we could
be one giant step closer to achieving not only the statutory goals
expressed in the language of Title IX,® but also to realizing the
arguably more important implicit objectives underlying the adoption
of the statute.!

The first section of this Note provides a brief historical overview
of Title IX and its current legal framework. The next section
identifies both the explicit and implicit goals of Title IX and
explains the important role of gender equity in sports as it relates
to the women’s movement. This Note then offers a glimpse of the
area in which Title IX has had its greatest impact—intercollegiate
athletics. Specifically, this section focuses on the effect three
landmark cases® have had on gender equity in sports. The next
section explains why Title IX compliance at the primary and

18. I use the terminology “hypothetical group of students” to denote that, in the female
college sports programs, there may be no females to take advantage of these opportunities
because of their lack of exposure to sports at the earlier education levels.

19. FIELD OF DREAMS (MCA 1989).

20. The clear statutory purpose of Title IX is to eliminate discrimination on the basis of
gender in educational institutions: “No person in the United States shall, on the basis of sex,
be excluded from participation in, be denied the benefits of, or be subjected to discrimination
under any education program or activity receiving Federal financial assistance . . . . * 20
U.S.C. § 1681(a) (1994).

21. See infra notes 57-61 and accompanying text.

22. See Cohenv. Brown Univ., 809 F. Supp. 978, 979 (D.R.1. 1992), affd, 991 F.2d 888, 891
(1st Cir. 1993). On remand, the district court considered the case on its merits and found for
the plaintiffs. Cohen v. Brown Univ., 879 F. Supp. 185, 190-91 (D.R.I. 1995), affd, 101 F.3d
156, 162 (1st Cir. 1998); see also Roberts v. Colo. State Univ., 814 F. Supp. 1507, 1518-19 (D.
Colo. 1993), affd in part, rev'd in part sub nom., Roberts v. Colo. State Bd. of Agric., 998 F.2d
824, 834-35 (10th Cir. 1993) (holding that Colorado State had violated Title IX and requiring
reinstatement of its women's softball team); Favia v. Ind. Univ. of Pa., 812 F. Supp. 578, 6586
(W.D. Pa. 1893), affd, 7 F.3d 332, 335 (3d Cir. 1993) (ordering the reinstitution of women’s
gymnastics and field hockey teams at Indiana University of Pennsylvania); Thro & Snow,
supra note 11, at 1 (identifying Cohen, Roberts and Favia as landmark cases).
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secondary school levels is important. It will discuss mechanisms
other than Title IX that have been and are being used to eradicate
gender-based discrimination at the interscholastic level. Finally,
this Note introduces several proposals for implementing and
increasing compliance with Title IX in the arena of interscholastic
sports. Specifically, this Note argues that shifting the emphasis of
Title IX enforcement away from substantial proportionality at the
intercollegiate level and toward improved compliance at the primary
and secondary levels® is necessary to achieve the explicit and
implicit goals of Title IX, as well as those of the women’s movement
in general. Changing the emphasis of Title IX enforcement would
also avoid further impediments to attaining gender equality.

THE EVOLUTION OF TITLE IX: HISTORICAL OVERVIEW AND
REGULATORY FRAMEWORK

Congress passed Title IX of the Education Amendments, the
“cornerstone of federal statutory protection for female athletes and
prospective female athletes in the United States,”® in 1972.% Title
IX regulations became effective on July 21, 1975.% Congress
required elementary schools to comply by July 21, 1976, whereas
secondary and post-secondary schools had until July 21, 1978 to
comply.?

The initial legislation did not explicitly refer to athletics;
therefore, some confusion arose as to whether Congress intended
the statute to apply to this area.® When the Supreme Court, in
Grove City College v. Bell,” adopted the “program-specific”
approach, it alleviated the confusion and Title IX encountered its
first stumbling block. The Court held that only those programs that
directly received federal funding would be subject to Title IX.%
Fortunately, Congress overturned this decision through the
enactment of the Civil Rights Restoration Act of 19873 The Act

23. Although the argument set forth pertains to primary level schools, the majority of the
focus will be on junior high and high schools, or secondary institutions.

24. Heckman, supra note 5, at 2.

© 25. 20U.S.C. § 1681(a).

26. See Diane Heckman, Scoreboard: A Concise Chronological Twenty-Five Year History
of Title IX Involving Interscholastic and Intercollegiate Athletics, 7 SETON HALL J. SPORT L.
391, 397 (1997).

27. 34 CF.R. § 106.41 (1999).

28. See Grove City Coll. v. Bell, 465 U.S. 555, 570 (1984).

29. Id.

30. See id. at 575.

31. 20 U.S.C. § 1687 (1994). No court has addressed the issue of retroactivity and the
Supreme Court denied certiorari for a case raising this issue in January 1991. De Vargas v.
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adopted the “institution-wide” approach, indicating that if any one
program within an institution received federal funding, then all
programs or activities could be subject to Title IX claims.3® As a
result, all athletic programs offered by institutions receiving any
form of federal funds have been subject to Title IX since March 22,
1988.3

As a procedural matter, the regulations were re-codified in
1980%* by the newly established Department of Education (DOE).
This granted the DOE the necessary authority to oversee the
enforcement of Title IX regulations.*® Today, the DOE enforces
Title IX through the Office of Civil Rights (OCR).%*® The statute’s
broad language and limited legislative history,® however, left
enforcers and academic institutions with very few guidelines as to
how the statute applies to athletic programs.®

In an attempt to resolve this uncertainty, Congress passed the
Javits Amendments® in 1974. Unfortunately, these amendments,
which directed the Department of Health, Education and Welfare
(Title IX enforcers before the formation of the DOE) to disseminate
regulations for intercollegiate athletics,”’ failed to adequately
explain how athletic programs could comply with Title IX.** It was
not until 1979, when the OCR within the Department of Health
Education and Welfare issued a Policy Interpretation of Title IX,*
that those charged with implementing the statute were given
assistance in understanding and complying with Title IX.

The OCR'’s Policy Interpretation articulates for colleges and
universities two areas that require specific compliance. The first,

Mason & Hanger-Silas Mason Co., 911 F.2d 1377, 1387 (10th Cir. 1990), cert. denied, 498 U.S.
1074 (1991) (“The standard of ‘clear congressional intent’ for the retroactive application of
statutes requires articulated and clear statements on retroactivity, not inferences drawn from
the general purpose of the legislation.”).

32. See 20 U.S.C. § 1687.

33. See Thro & Snow, supra note 4, at 615.

34. Nondiscrimination on the Basis of Sex in Education Programs or Activities Receiving
Federal Financial Assistance, 34 C.F.R. § 106 (1980).

35. See Establishment of Title and Chapters, 45 Fed. Reg. 30,802, 30,962-30,963 (May 9,
1980). )

36. See 34 C.F.R. § 106.41.

37. See Cohen v. Brown Univ., 991 F.2d 888, 893 (1st Cir. 1993) (noting that Congress
included no committee report with the final bill).

38. See Darryl C. Wilson, Parity Bowl IX: Barrier Breakers v. Common Sense Makers: The
Serpentine Struggle for Gender Diversity in Collegiate Athletics, 27 CUMB. L. REV. 397, 417
(1997).

39. 20 U.S.C. § 1681 (1994).

40. Id.

41. See Wilson, supra note 38, at 417.

42. See Nondiscrimination on the Basis of Sex in Education Programs or Activities
Receiving Federal Financial Assistance, 34 C.F.R. § 106.37(c) (1980).
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athletic financial assistance (scholarships), is designed to ensure
that funds for scholarships are allocated in proportion to the
number of men and women participating in athletic programs.®
The second addresses the benefits and opportunities available to
athletic programs.* Here, the Policy Interpretation provides the
following list of specific requirements concerning the administration
and management of sports that will be considered in determining
whether equal opportunities are available:

(1) Whether the selection of sports and levels of competition
effectively accommodate the interests and abilities of
members of both sexes [effective accommodation
requirement];

(2) The provision of equipment and supplies;

(3) Scheduling of games and practice times;

(4) Travel and per diem allowance;

(5) Opportunity to receive coaching and academic tutoring;

(6) Assignment and compensation of coaches and tutors;

(7) Provision of locker rooms, practice and competitive
facilities;

(8) Provision of medical and training facilities and services;

(9) Provision of housing and dining facilities and services;-

(10) Publicity.*®

In order to comply with the effective accommodation provision,
schools must be able to effectively demonstrate at least one of the
following: (1) that the number of intercollegiate athletic
opportunities provided for males and females proportionately
represents their respective enrollments (that there is “substantial
proportionality”),® (2) that they have a history of expanding
programs to accommodate developing female interests and abilities
in sports*’ or (3) that they have fully and effectively accommodated
these interests and abilities.*® Failure to establish compliance with
at least one part of this three-prong effective accommodation test

43. See id.; Title IX of Education Amendments of 1972; a Policy Interpretation; Title IX
and Intercollegiate Athletics, 44 Fed. Reg. 71,413, 71,416 (Dec. 11, 1979).

44. 34 C.F.R. § 106.37(c).

45. Id. §106.41(c).

46. See 44 Fed. Reg. at 71,418. There is no strict ratio to determine what is or is not
“substantially proportionate.” See Charles Spitz, Gender Equity in Intercollegiate Athletics
as Mandated by Title IX of the Education Amendments Act of 1972: Fair or Foul?, 21 SETON
HALL LEGIS. J. 621, 630 (1997).

47. See 44 Fed. Reg. at 71,418.

48, Seeid.
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hasbeen the focus of most of the intercollegiate athletics litigation.*
It is this area that is most relevant to the arguments this Note
advances. This Note will discuss how colleges and universities will -
be unable to escape defending such litigation unless or until gender
equity in sports is established at the primary and secondary school
levels. This shift in focus is essential to realizing the goals of Title
IX.

THE GOALS OF TITLE IX AND ITS ROLE IN THE WOMEN’S MOVEMENT

It is the job of courts, federal regulators and school
administrators to ensure that Title IX is applied in a manner that
will realize the statute’s goals. Establishing a clear understanding
of the statute’s objectives is, therefore, a necessary first step toward
success.

Courts commonly employ two methods of statutory
interpretation when determining the goals of a statute: (1)
textualist and (2) intentionalist.® The textualist interpretation
relies upon the explicit goals in the text of the statute; the
intentionalist approach focuses on the implicit goals of a particular
piece of legislation by examining documents such as legislative
history.5! Although a majority of the current Supreme Court favors
the textualist approach and, therefore, focuses on explicit
objectives,’? this Note argues that investigating the legislative
intent of Title IX is equally, if not more, important than

49. See Cohenv. Brown Univ., 809 F. Supp. 978, 979 (D.R.I. 1992), affd, 991 F.2d 888, 891
(1st Cir. 1993) (granting preliminary injunction against the dissolution of any women’s sports
team unless the percentage of “opportunities” to participate in intercollegiate athletics equals
the percentage of women enrolled in the undergraduate program and ordering the
reinstitution of varsity level women’s volleyball and gymnastics); Cohen v. Brown Univ., 879
F. Supp. 185, 180-91 (D.R.I. 1995), affd, 101 F.3d 155, 162 (1st Cir. 1996) (granting a
permanent injunction); see also Roberts v. Colo. State Univ., 814 F. Supp. 1507, 1518-19 (D.
Colo. 1993), affd in part, rev’d in part sub nom., Roberts v. Colo. State Bd. of Agric., 998 F.2d
824, 834-35 (10th Cir. 1993) (holding that Colorado State had violated Title IX and requiring
reinstatement of its women’s softball team); Favia v. Ind. Univ. of Pa., 812 F. Supp. 578, 585
(W.D. Pa. 1993), affd, 7 F.3d 332, 336 (3d Cir. 1993) (ordering the reinstitution of women’s
gymnastics and field hockey teams at Indiana University of Pennsylvania); Cook v. Colgate
Univ., 802 F. Supp. 737, 7456 (N.D.N.Y. 1992), vacated, 992 F.2d 17, 20 (2d Cir 1993) (vacating
lower court’s holding that Colgate’s disparate treatment of male and female ice hockey players
violated Title IX on the grounds that plaintiffs had filed as individuals and upon their
graduation their claim was rendered moot); Ted Riley Cheesebrough, Case Note, Cohen v.
Brown: I Am Woman, Hear Me Score, 5 VILL. SPORTS & ENT. L.J. 295, 298 (1998) (discussing
the legislative and jurisprudential history of Title IX).

60. See Straubel, supra note 17, at 1055.

61. See id. at 1055, 1061.

52. See id. at 1055.
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emphasizing the explicit objectives set forth by the language of the
statute.

Explicit Goals

As previously stated, a statute’s explicit goals are best
ascertained by applying the textualist interpretation. - This
approach asks how an average person would perceive the purpose
of a statute without reference to any source except for the statute
itself.?® Applying this approach to Title IX, the relevant portion of
the statute states: “No person in the United States shall, on the
basis of sex, be excluded from participation in, be denied the
benefits of, or be subjected to discrimination under any education
program or activity receiving Federal financial assistance . . . .”*

The clear statutory purpose of Title IX, based on this approach,
is to eliminate discrimination on the basis of gender in educational
institutions.®*®* When applied to athletics, the plain meaning of the
statute is that no person, based on gender, can be denied the
opportunity to participate in athletics.?* While the explicit goals of
Title IX are relatively simple to extract from the written words, the
same cannot be said for the more ambiguous implicit goals.

Implicit Goals

When attempting to define the implicit goals of a statute, courts
commonly apply an intentionalist interpretation approach.®” This
approach asks what concerns the legislature was attempting to
address when formulating and passing the statute.®® A review of
these concerns in the case of Title IX makes it clear that the intent
of the legislature went far beyond achieving gender equality in

education or even athletics.*
' The rather limited legislative history of Title IX on the subject
of athletics supports this conclusion. One senator involved in the

53. See id.

54. 20 U.S.C. § 1681(a) (1994).

55. See Straubel, supra note 17, at 1057.

56. See id.

57. See id. at 1061.

58. See id. : )

69. See Note, Cheering on Women and Girls in Sports: Using Title IX to Fight Gender Role
Oppression, 110 HARv. L. REV. 1627, 1634 (1997) [hereinafter Cheering on Women) (“Title IX
was like almost all of the other feminist reforms of the 1960s and early 1970s, in that its goals
were to provide access to traditionally male structures, and to provide equality of opportunity
once inside.”).


















2001] IF YOU BUILD IT THEY WILL COME 1001

governmental objective’®® to which such denial bears a substantial
relationship.'® Additionally, the exclusion of females will be upheld
as constitutional where there is potential physical contact. In such
cases, protecting the safety and well-being of the female athlete is
the important governmental objective justifying denial of
participation. “[W]omen rarely ask to compete with men in a
particular endeavor;” therefore, a more relevant concern for the
purposes of this Note is the third issue of separate but equal
teams.™’

Courts have consistently found that separate athletic programs
for males and females are permissible, provided that they are
equal.'® Equality, it seems, is measured objectively in terms of
budget allocations for each team'? or, more subjectively, by
reference to the quality of social and physical benefits derived by
male and female participants.'® Inequality exists when “separation
of the sexes in school athletics discourages female participation or
perpetuates stereotypical conceptions of a woman’s role in
society.”®! A finding of such inequality requires that the courts
provide a remedy for the victims.’® However, the courts cannot
make this inquiry into equality until the complaining party has
demonstrated loss of a valid property interest.”®® It is this prong of
-the Fourteenth Amendment analysis that most frequently results
in a finding of no constitutional protection for athletes—particularly
those at the interscholastic level. '™

Due process protections offered by the Fourteenth Amendment
cannot be invoked until a petitioner has established a valid property
right.’® Although scholarships vest recipients at the college level
with property rights,'* the absence of scholarships in interscholastic
sports means that there is no property interest and, therefore, no
right to participate vested in interscholastic athletes.”” Although

145. See Schubert-Madsen et al., supra note 141, at 232.

146. See id. at 228.

147. Wilson, supra note 38, at 409.

148. See Schubert-Madsen et al., supra note 141, at 234.

149. See id. at 235. "

150. See Virginia P. Croudace & Steven A. Desmarais, Note, Where the Boys Are: Can
Separate Be Equal in School Sports?, 58 S. CAL. L. REV. 1425, 1427 (1985).

151. Id. .

152. See id.

153. Seeid.

154. See generally Schubert-Madsen et al., supra note 141 (using the Fourteenth
Amendment to analyze gender-based discrimination theories).

155. See id. at 236.

1656. Seeid.

157. Seeid. at 236-37.
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some courts have found a property interest when the student athlete
establishes a connection between participation and a tangible
property interest, such as participation at the college level, this is
the exception rather than the rule.’® Therefore, constitutional
protections often provide no protection at all to athletes at the
interscholastic level and, hence, the crucial need for Title IX
protection at this level.

The Importance of Title IX at the Interscholastic Level

Title IX is needed to promote gender equity in situations where
the Constitution is impotent. The Fourteenth Amendment
guarantees that no one may be treated unfairly in an activity
provided by the state—not the right to participate in such
activities.”® Title IX provides a more accessible remedy than
attempting to prove Fourteenth Amendment Due Process
violations.®

Title IX carries with it the threat of administrative enforcement
against noncompliance programs;'® therefore, its impact is stronger
and more immediate than constitutional claims that offer injunctive
relief and occasional damages.’® Successful Title IX claimants also
receive damages and injunctive relief.!®® ‘In addition, an individual
seeking redress pursuant to Title IX does not necessarily need to
retain private counsel whereas those who bring claims under the
Fourteenth Amendment are required to hire their own attorneys.®

In addition to offering more flexible and efficient protections
than the Constitution, Title IX application at the interscholastic
level would provide benefits beyond those relating to litigation. For
example, enforcing Title IX at the interscholastic level would
actively promote participation in sports at a younger age.'®® This in
turn would increase female interest in college sports. The ultimate
result of applying Title IX at the interscholastic level would be
increased compliance with the statute at the college level and

158. See id. at 237.

159. See id. at 229

160. See Bredthauer, supra note 9, at 1111.

161. See id.

162. See id.

163. See id.

164. See id. (discussing the fact that individuals have the right to bring a private suit
pursuant to Title IX, but they need not incur the expense of hiring an attorney to gain access
to the program or activity, whereas one must retain private counsel to bring a Fourteenth
Amendment claim).

165. See Wilson, supra note 38, at 407.
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furtherance of the implicit goals of Title IX. Furthermore, more
young girls would have the opportunity to gain all of the advantages
that participation in athletics brings, thereby promoting increased
gender equality in society.

PROPOSALS

The advantages of pushing for increased Title IX compliance in
interscholastic programs while simultaneously relaxing demands for
substantial proportionality at the intercollegiate level are clear.
The theory of “if you build it, they will come,”® seems to have
substantial support. The only remaining question is how to build
this foundation for gender equity in sports.

Shift the Focus of Ibzplementation at the College Level

The recent push for effective accommodation, as measured by
the substantial proportionality test, has effectively increased the
number of opportunities available to female student-athletes at the
inter-collegiate level. However, this approach fails to address part
of the original intent of Title IX: to increase participation of female
athletes in accordance with their interests and abilities.!®’
Therefore, an alternative interpretation of the statute should be
adopted by those individuals, agencies and courts charged with
implementing Title IX at the college level. Such an interpretation
would lead to the conclusion that fashioning athletic programs that
reflect the interests and ablhtxes of both men and women best
achieves equality of opportunity.'®®

The primary problem with focusing on substantial
proportionality at the collegiate level’® is that it rests on the faulty
assumption that female college students are interested in athletics
to the same degree as their male counterparts.' As a result, the
current approach to implementing and enforcing Title IX does not
provide equal opportunity, but instead offers preferential treatment
to female athletes regardless of whether a program satisfies the
interests and abilities of both sexes.'™ At least one court has

166. See FIELD OF DREAMS, supra note 20.

167. See Hammond, supra note 127, at 813-14.

168. See id. at 812.

169. For a list of problems resulting from the focus on substantial proportionality see
Straubel, supra note 17, at 1065-69.

170. Seeid.

171. See Hammond, supra note 127, at 809.
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recognized this flaw in the reasoning expressed in the trilogy of
cases discussed above.

In Pederson v. Louisiana State University,'™ the court rejected
the Cohen court’s reliance on substantial proportionality.'” The
court stated that “[cleasing the [Title IX] inquiry at the point of
numerical proportionality does not comport with the mandate of the
statute.””™ It concluded that an analysis of Title IX compliance
focusing on the relative interests of students would lead to more
opportunities for currently unaccommodated student athletes who
express the requisite interest and ability to participate.” This
interpretation of Title IX, although perhaps more difficult to
analyze, is more consistent with the explicit goals of the statute.!™

Reliance on substantial proportionality is an easy way for
enforcers of Title IX to avoid directly addressing gender inequality,
because it is based on a review of objective statistics.!” The
proposed alternative interpretation requires officials and judges to
review the more obscure, subjective factors of interest and ability.
Although this task is admittedly more cumbersome, it is not
unreasonably difficult or time consuming.'™

Several resources are available to college and university
officials to help determine the athletic interests and abilities of the
student body.™ Perhaps the most useful of these indicators is
current participation in interscholastic sports.®®  Although
discrimination exists at the elementary, middle and high school
levels, these schools are better positioned to respond to interest in
athletics.’® The decision of whether to participate in athletics and
specifically in which sport to participate is usually made by the time
an individual enters college.’®® For this reason, it makes little sense
to offer a team at the intercollegiate level that is not supported by
high schools.!®® The test for Title IX compliance at the college level
should, therefore, use high school sports participation statistics as

172. 912 F. Supp. 892, 913-14 (M.D. La. 1996).

173. See id.; see also Hammond, supra note 127, at 808 (discussing the Pederson court’s
rejection of the “substantial proportionality” test).

174. Pederson, 912 F. Supp. at 914.

175. Id.

176. See Hammond, supra note 127, at 808.

177. See id. at 794.

178. See id.

179. See id.

180. See id.

181. See Straubel, supra note 17, at 1072-73.

182, See id.

183. Seeid.
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its guideline, thereby recognizing the decision of some students not
to participate.’®*

In addition to providing a more accurate measuring stick by
which to judge athletic interests and abilities, a focus on inter-
scholastic participation will have the additional beneficial effect of
making administrators aware of discrimination at the
interscholastic level. The current implementation of Title IX relies
on a trickle down effect for promoting participation in athletics.”®
This leads to the creation of teams at the college level that are
destined to deteriorate because they do not have corresponding high
school teams.'® “[S]ponsorship at the high school level is vital to
generating the critical mass of interest and participation necessary
to sustain college teams.” Accordingly, Title IX enforcement
efforts at the interscholastic level are the most effective means of
increasing interest and participation in athletics. Adoption of this
interpretation of Title IX will have several additional benefits
beyond aiding the pursuit of gender equity in sports.®

Although this Note proposes a shift in emphasis from the
substantial proportionality test to satisfying interests and abilities
at the college level, it is not a recommendation to ignore or abandon
numerical parity. Substantial proportionality is important for
several reasons, not the least of which is its role in establishing role
models for young athletes.”®  This Note proposes that
administrators and the judiciary recognize that strict and exclusive
adherence to substantial proportionality at the college level will not
fully achieve the implicit and explicit goals of Title IX. If Title IX is
going to continue to have a positive impact on the movement for
gender equity, there must be increased emphasis on this alternative
interpretation and an implementation of the statute that calls for a
focus on participation at the interscholastic level.

184. Seeid.

185. Seeid. at 1072.

186. See id.

187. Id.

188. See Hammond, supra note 127, at 812; see also Straubel, supra note 18, at 1048
(explaining the benefits, which include a burden shifting scheme, and their effect in
decreasing litigation). )

189. See Thro & Snow, supra note 11, at 48-49.
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Increase Gender Equity in Interscholastic Sports

Pursue Substantial Proportionality in Interscholastic
Programs

At the college level, the appropriate Title IX approach is to
guarantee that each gender will be able to participate at a rate
proportional to ability and interest. Although substantial
proportionality is not an appropriate pursuit in intercollegiate
athletics, it should be enforced at the interscholastic level where
encouragement and the opportunity to participate have the greatest
potential impact.'® The perceived lack of interest in athletics
among female college students is, most likely, not genuine
disinterest, but a lack of awareness of the option to participate.'®*

Although the DOE Policy Interpretation outlines the
substantial proportionality approach that was promulgated
specifically for intercollegiate sports, it states that its principles
may often apply to secondary sports.’® Therefore, application of
this test to primary' and secondary school policies is permissible
as a matter of law.’ There is no point, however, in adopting an
effective accommodation approach based on substantial
proportionality until effective enforcement of this approach can be
a realistic occurrence.

Reform OCR

Under Title IX there are three primary avenues for grievances
available to victims of gender discrimination: internal procedures
within the school or university, filing an administrative complaint
with the OCR and litigation.”® Although litigation is a viable
method of increasing Title IX compliance, it is not easily accessible
and rarely resolved in a manner timely enough to benefit the
individual alleging discrimination.’® On the other hand, “OCR was
designed to be an inexpensive, efficient, and effective method of

- 190. See Cheesebrough, supra note 49, at 325; see also Cheering on Women, supra note 59,
at 1642 (discussing how establishing substantial proportionality at the high school level will
be an effective method of increasing female participation in sports).

191, See Wilson, supra note 38, at 402.

192. See 34 C.F.R. § 106.37(c) (1999).

193. See Cheering on Women, supra note 59, at 1642 (discussing the importance of
including primary education schools in the substantially proportionate approach).

194. See id.

195. See Setty, supra note 11, at 332.

196. Seeid.
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correcting Title IX violations.”™ Unfortunately, OCR has not
fulfilled its potential and should, therefore, be reformed.

Research shows that the OCR regularly applies different
standards in determining Title IX violations.’® In addition, OCR
enforcement officers rarely demand full compliance with Title IX
among schools.”® In fact, “[a] comprehensive study of Letters of
Findings conducted by the Women’s Sports Foundation revealed
that since 1988 OCR has never initiated an administrative
enforcement proceeding, referred a case to the Department of
Justice for enforcement, or decided to withhold federal funding for
a school not in compliance with Title IX.”?® Lastly, in several
instances, OCR has taken years to resolve cases brought before it,**
resulting in decreased incentives to file complaints.?

OCR should request increased funding from Congress to
expedite investigations. Other reform recommendationsinclude the
following: implementation of uniform standards to be applied in
evaluating potential violations, increased monitoring of educational
institutions and consistent imposition of penalties on those
programs not in compliance.

Increase Public Awareness of Title IX

Increasing public awareness of Title IX would have the dual
effects of creating another monitoring body (the public) and
increasing self-evaluation on the part of schools. For these reasons,
institutions affected by Title IX should make a concerted effort to
educate students, coaches, administrators and community members
about the requirements of Title IX.

Another way to facilitate increased awareness and consequent
compliance with Title IX in high schools is to establish a version of
the Equity in Athletics Disclosure Act of 1994,® which is in place
at universities, primary and secondary schools. At the
intercollegiate level, this Act:

[M]andates that all institutions. . . report each year on athletic
participation figures, scholarships, program budgets and
expenditures, and coaching salaries by gender . . . [to] not only

197. See id.

198. See id. at 340.

199. Seeid. at 341, 345.

200. Id. at 344 (footnotes omitted).

201. See id. at 346.

202. See id.

203. Pub. L. No. 103-382, tit. III, pt. E, § 360B, 108 Stat. 3969 (1994).
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assist OCR in determining Title IX violations and in pinpointing
the best avenues for reform, but also establish the basis for an
honest dialogue between an institution and its students,
increasing trust and cooperation toward reform.™

The value of creating such a reporting device at the high school level
is an obvious way to promote public awareness of Title IX.

Short-Term Reform Measures

The alterations to Title IX application advocated by this Note
are admittedly costly and time consuming. Full implementation of
these proposed changes and the subsequent realization of increased
gender equity in sports, will take place over time; however, several
small changes would work toward achieving the goals of Title IX in
the short run.

Among the primary obstacles to any Title IX compliance
agenda, including the one this Note proposes, is budgetary
constraints.?® Short-term reforms that could alleviate some of the
financial burdens facing schools include “rotating superior playing
fields, locker rooms, and, when possible, equipment between
women’s and men’s teams.”* Additionally, a temporary reduction
of team rosters would allow allocation of additional funds to
. women’s sports. These short-term devices provide a temporary
solution to “the problem of noncompliance with Title IX without
significantly constraining men’s athletic programs or engendering
ill-will towards women’s athletic programs and Title IX’s mission.”*’

CONCLUSION

The proposals set forth in this Note will take a significant
amount of time to implement. This slow transition at the primary
level, however, will eventually result in increased female
participation in sports and, therefore, increased equity among men
and women. Until the focus of Title IX shifts away from
intercollegiate sports and toward interscholastic programs, non-
compliance with the Cohen substantial proportionality test should
not necessarily be seen as a failure of colleges, but as a failure on
the part of policy-makers and those charged with the awesome task

204. Setty, supra note 11, at 348-49.
205. See id. at 349.

206. Id.

207. Id.
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ofimplementing this ambitious and overwhelmingly important piece
of legislation.

AMY BAUER






