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(mow known as National Selective Ser-
vice) under the Unemployment Insurance
Commission, has developed an employ-
ment service national in scope, and steps
are being taken to give the discharged man
the best advice and direction possible.

2. The Department of Pensions and
National Health has established a Vet-
erans’ Welfare Division under the Re-
habilitation Branch. District Welfare
Officers, themselves ex-service men, are
in the Dominion Employment Offices
to give special help to discharged men.
A Training Division is being rapidly
organized, and vocational guidance will
be offered. Local committees have been
organized by the Department of Pensions
and National Health to assist ex-service
men.

3. Preferences in employment in the
Dominion public serviee! and in work
originating in Dominion government con-
tract, have been arranged, and the opera-
tion of national service regulations tends
to accord a position of special privilege
to the discharged man.

4. Reconstruction plans have been well
advanced and a demobilization pattern
looking towards protection of the interests
of the service men is well under way.

5. Subsidiary protection is afforded to
the service man giving him parity under

4. P.C. 8541/, 1st October, 1941.
5. P.C. 2250, 21st March, 1942.
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the Unemployment Insurance Aet if he
enters insured employment, as if he had
been a contributor.

6. Out-of-work benefits are paid when
unemployed during the re-establishment
period under The Post-Discharge Re-
establishment Order. The rates are sim-
ilar to those paid trainees and students,
and the conditions are similar to those
applying to unemployment insurance
benefit. The Order is assimilated to the
operation of the Unemployment Insur-
ance procedures in this regard. But out-
of-work benefit is payable whether ex-
serviee man has been employed in insured
or exempted employment.

7. Grants similar to out-of-work bene-
fits may be made while discharged man
is temporarily incapacitated, and free
medical treatment under certain condi-
tions is readily available if rehabilitation
can be advanced thereby.

In addition to the above there are
many minor measures of assistance, and
benevolent and other funds exist to cover
aid to certain groups. Furthermore there
is a wide range of special aid to the
pensioner.

This brief summary is far from com-
plete and relates to Dominion legislation
only. There is rapidly growing a series
of special Provincial measures dealing
with the same subject which should be
kept in mind. i

\

Changing Techniques of Canadian Government

By J. R. MaLLorYy

UR parliamentary system grew up
in the framework of the nineteenth
century laissez-faire state. Coming as it
did in an age when government was un-
important and unpopular, it is not surpris-
ing that the British North America Act

has little to say of the forms of adminis-

EDITOR'S NOTE: J. R. Mallory, a native of New
Brunswick, and a graduate of the University of New
Brunswick holds a law degree from Edinburgh and an
M. A. in Public Administration from Dalhousie Univer-
sity. He is at present on the staff of the Department
of Political Economy, University of Toronto.

tration which were expected to execute
the details of national policy. What
administrative structure we have was
partly created on borrowed models at
confederation but in the main was carried
over'from colonial models existing before
that time. While in other states the ad-
ministration grew in size and responsibility
with the growth of collectivist prineciples of
government, corresponding growth was
slight in Canada. Almost until the col-
lapse of France we had nothing to com-
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pare with the administrative growth which
took place in England as the result of the
social reforms of the Liberal Adminis-
tration after 1910 and the new demands
created by the last war.

There are two principle reasons for
our relative backwardness in this respect.
For one thing, a new expanding country
with the beckoning opportunities of the
expanding frontier had little need for the
elaborate social services and governmental
controls which grew up in older and more
densely populated countries. For another,
since we are a federal country where the
social services and education are matters
for the local legislatures, most of these
new functions were in the provinecial
field and it was the provinces, not the
dominion, which attempted to provide
some of the new services. At the same
time a judicial blight smote the legisla-
tion of the dominion government when the
courts found attempts to assert the federal
power in some of these new fields uncon-
stitutional.

The halting, meagre machinery which
had survived in Ottawa was shaken by the
arrival of the present.war. Departments
whose main function had been the compil-
ation of information for the benefit of an
unenthusiastic public suddenly struggled
with novel and complex tasks of adminis-
tration. Whole new areas of activity
appeared for which no machinery existed
and whole departments had to be created
and improvised. That there were mis-
takes and inefficiency should cause no
surprise, the miracle is that enough
knowledge of the almost lost art of govern-
ment survived to keep the machine mov-
ing under its new load.

Our Cabinet System

We were no more prepared for the strain
of continuous government at the top than
at the bottom. Our cabinet system has
not accepted the degree of delegation of
authority and division of funetion which
has been commonplace in England for
thirty years. The cause of our relative
failure to keep pace with British trends is
twofold. As long as the functions of the
federal government were curtailed there
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was not a great deal of business to trans-
act. The relatively short session of Par-
liament 1in which a disproportionate
amount of time is devoted to the debate
on the address in reply to the Speech from
the Throne and relatively little to a rather
meagre crop of legislation is evidence of
this. Thus it was possible for the cabinet
to give continuous attention to the detail
of government business long after over-
worked British cabinets have had to give
up the attempt.

There i1s another and pressing reason
why close collective responsibility and
unwillingness to delegate have survived in
our cabinets for so long. We are a federal
country. Almost every item of govern-
ment business affects regional interests
and regional values to a degree which
is impossible in the United Kingdom.
And the prime safeguard of regional
interests lies in the federal nature of the
cabinet. In the allocation of cabinet
seats custom has achieved a delicate and
complex balance of the provincial, regional
and religious interests that make up the
Dominion of Canada. We have found by
experience that it 1s better for the national
interest if inter-regional harmony can be
achieved in advance of political action
through the compromise and give-and-
take of a cabinet highly sensitive to federal
values, than that violent dissention should

follow in the wake of administrative
action. There was already therefore in

the cabinet a deeply ingrained habit of
caring for the pence of day-to-day ad-
ministration and allowing the pounds of
over-all policy to emerge from themselves.

However advantageous this may have
been in the vague days before the war
it is not a very business-like machine for
wartime government. The need for broad
planning which the war brought on found
a pragmatically minded cabinet a very
unwilling instrument so that it is almost
inevitable that the actual planning, if
carried on at all, 1s not to be found in the
cabinet, where the pressing business is the
political implications of particular aspects
of policy. It is highly probable that the
inordinately long interval between the
submission of the report of the National
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War Labour Board and the decision of the
government to implement some of its
recommendations was due not to anxious
debate over its principles but rather to a
meticulous consideration of its political
effects.

Successive Royal Commissions have
called attention to the almost intolerable
burden which a cabinet minister is expect-
ed to bear. He is the head of a great
department, the major policies of which
he must derive from the collective deci-
sions of his colleagues in the cabinet, and
the routine of which brings an unnecessary
amount of its lesser decisions to his per-
sonal attention. He is one of the members
of the cabinet itself which must pass upon
if not frame, the policies of all departments
of the government, and he must bring
to. its deliberations not only a depart-
mental point of view, but a regional point
of view as well. He is one of the leaders
of a political party which must govern
the country not only according to its
concept of the national interest, but also
with a careful eye upon the precepts of
political strategy, lest it lose the fruits of
office over some tricky issue of local
politics. He is a minister of the Crown
who must dance attendance upon the
House when it is in session, facing, armed
with an elaborate knowledge of his de-
partment and some debating skill, the
daily ordeal of question time. It isseldom
that all of these abilities can be combined
in one man, particularly when the con-
sideration of regional balance and political
expertise may well overweigh the also de-
sirable characteristics of a good minister
of the Crown.

Frequently recommended and oceasion-
ally tried is the device of creating junior
ministers without cabinet rank to assume
some of the burdens of question time and
the importunities of delegations. But
in the nature of things there is little that
can be entrusted to a junior minister with-
out a radical change in the cabinet system
itself. As long as the cabinet is a sort of
federal parliament in miniature its mem-
bers cannot allow very many of their
funetions to escape their personal
attention. Once during the last war
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parliamentary secretaries were appointed
to aid the ministers but the practice soon
lapsed, presumably because there was so
little that could be found for the junior
ministers to do. Mr. King’s recent ap-
pointment of Parliamentary Assistants
seems to be anattempt to put off his eritics
while emphasising the difference between
our cabinet and that of Great Britain.

The Administrative Branch

The permanent branch of the adminis-
tration, like the political branch, has
scarcely moved with the times in the past
two decades. The merit system of
appointment was introduced in 1908 and
extended in 1918 but reform in other
directions has not been rapid. The
service was small before the war. There
was little for it to do and what it did was
hardly of the order to attract the ablest
and most restless minds in the country
away from the higher and more plentiful
rewards of business. So the service be-
tween the wars became a bit moribund.
Perhaps its most serious defect has been
the infrequency with which promotions
take place between different grades in the
service, not only in the lower grades but
from the administrative grades to the
posts of top responsibility in the depart-
ments since the outbreak of war.
Much of the top administrative talent
had to be drawn from outside, from
the universities, from business, and from
the provinecial departments. The Labour
Department, for example, has since the
war appointed a Deputy Minister, an
Associate Deputy Minister, and an Assis-
tant Deputy Minister from outside the
service altogether.

However it is a cause of satisfaction to
note that these new outsiders have on the
whole done well. The government has
displayed a sound and successful eclec-
ticism in looking for its temporary eivil
servants. Successful administrators have
been found, not only in the ranks of the
provineial eivil services and the political
field but also frem business executives and
a surprisingly large number from the uni-
versities. Perhaps the only group to con-
tribute an unexpectedly small share of
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executive talent has been the trade union
leadership. But the government has not
had to contend with a public prejudice
which blacklisted any single group of
potential executive talent. We have had
nothing like the phenomenon in the
United States which someone has charac-
terised thus: “In Nazi Germany they
burned the books, in the United States
we have been burning the professors.”

Perhaps the most serious burden under
which the civil service has had to labour
has been the failure to adapt procedure.
suitable for a small department, to the
expanding needs of a large service. In the
old days the degree of centralisation
which placed on the Deputy Minister
responsibility for a vast number of rouine
decisions was understandable. But to-day
the great load of responsibility at the top
demands a killing pace from executives
at the policy making level, while below
the mass of their subordinates toil on,
without responsibility, without scope for
initiative, and without hope of advance-
ment. There is some evidence that this
strain is dangerously severe. The per-
iodic appeintment of fresh ranks of special
assistants to take some of the burden of
detail from the shoulders of the top
executives 1s continuous evidence of the
pressure of work at the top, while the
pace of wartime activity seems to make
more rational expansion too complex to
contemplate at the moment.

New CGovernment Agencies

As new wartime problems arose the
Canadian government at first employed
the ad hoc approach of creating new
agencies, even new ministries, for each
problem as it arose. In the beginning
many of these agencies were government
boards like the Defence Purchasing Board
which later became the Department of
Munitions and Supply. To use the board
for administrative purposes in a parlia-
mentary country is evidence of a fatal
misunderstanding of the working of a
parliamentary system. Boards are, as
Jeremy Bentham observed, by their na-
ture, screens. They possess wide powers
just as do ministries, but they lack effec-

tive liaison with the House. They have no
responsible head in Parliament who can
explain what they are doing or who can
be made answerable for their failure.
If it be admitted that continuous
parliamentary prodding is a good thing
for the administration then administrative
boards are bad because they make that
prodding less effective.

There are of course fields in which the
board is an appropriate instrument for
government. This is true of the agency
whose function 1s partly judicial in
character, such as the Board of Railway
Commissioners, or where it is desired to
set up a form of administration for market-
ing or some other economic activity in
which the industry is capable of knowing
better what is good for itself than the
legislature but where the public interest
needs representation. But for the initiation
and carrying out of government policy
the board is not a happy instrument.

The prime example of this genus, the
Prices Board, presumably owes its present
shape to two factors. One is that the
government apparently regards the price
programme as the keystone of its policy
and has thus enshrined it above the nor-
mal area of compromise with which demo-
cratic governments surround their policies.
The other reason is that the Chairman of
the Board is a distinguished civil servant
on loan from another government agency
who may well prefer not to prejudice his
future as a public servant by entering
the legislature.

Though at first there was a tendency to
give new functions of government lives
of their own this tendency appears to have
reversed itself. Kven unemployment in-
surance which was for some inexplicable
reason placed under a separate commis-
sion is now to all intents and purposes
part of the Department of Labour where
it belonged. Similarly the employment
programme of Selective Service has been
gathered into the same ageney, though its
functions were originally part of several
government departments.

One of the major legacies of the mush-
room growth from the small peacetime
administration to the large wartime ma-
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chine has been an apparently widespread
unawareness among many of the new high-
ranking civil servants of the proprieties
which cabinet government should impose
on them. It is our peculiar misfortune
that we are so close to the United States
that we are prone to assume too readily
that there is an identity between American
problems and ours, and an identity be-
tween their methods and ours. American
civil servants entrusted with wartime jobs
have often been forced to supplement
their rather nebulous powers with threats
and exhortations to the public to pay heed
to their mandatory but unenforceable
policies. Impressed by the thunder of the
czars from across the border a good many
of our new civil servants, fresh from the
realms of business where the American
lead is all too gladly followed, have
attempted to import these strange light-
nings into the staid structure of our
government departments. The result
has been that the traditional anonymity
of the civil servant has been lost and very
often the advantages that flow from it
have been lost too. Far from being re-
pressed by the cabinet, these new
vestares of the civil service have been
encouraged as a means of removing some
of the intolerable load of government
business from the shoulders of the cabinet.

It is clear, however, that the remedy is
in this case worse than the disease for it
seriously impairs the efficiency and politi-
cal life of valuable experts. The job of
the expert and the administration is to
advise on policy, to carry out policy, and
to make the necessary day today decisions
to make the policy work. The actual
decision to embark on a policy is the busi-
ness of the minister or the cabinet and for
that decision, they, and not their subor-
dinates, are responsible. The expert is
protected from the political consequences
of his acts and if the policy is too un-
popular it is the head of the minister that
will roll and not the head of the expert.
Then the expert is in readiness to devise
new . expedients and his abilities are as
much at the service of the country as
before. This economical system differs
from that prevailing in the United States

AFFAIRS

where the administration was forced to
lose the services of that invaluable ad-
ministrator Mr. Leon Henderson in order
to save its policy of price control from
the fury of a nation which was insufficient-
ly aware that wars are hard on everyone.
Had Mr. Henderson been a British civil
servant he need never have left the ob-
scurity of his office while public elamour
would have been appeased by some un-
important cabinet- shuffle.

The Canadian counterpart to the Hen-
derson affair was the now famous dispute
between Mr. Humphrey Mitchell and Mr.
Elliot Little. Mr. Little has been wrongly
accused of seeking dictatorial powers in
the administration of National Selective
Service. What he asked for were on the
whole powers normally exercised by
civil servants of Mr. Little’s rank. But,
and here is the important difference,while
high ecivil servants may actually make
policy and move the whole sovereign
power of the state on their behalf, they do
so in the name of the Minister. They
are not responsible politically for their
actions, but the Minister is, and it is
that responsibility which drives him to
continuous efforts to harmonise adminis-
trative necessity with what the public will
take. Mr. Little seemed to be aiming at
the kind of administrative agency which
would be so single-minded in its determin-
ation to do its job that if it failea it would
be sunk without a trace. Many such
agencies have appeared in the American
administration since the war and the
rate of sinking has been high. Our
agencies on the other hand have been
held by a tighter rein of public tolerance
and have survived thereby to figcht another
day.

On long-run grounds it is to be hoped
that the ad hoe agency diminishes. When
the war ends many of the administrative
problems it created will end too. But
many of the new activities must remain.
We have come to expect them and to need
them and a government acts at its peril
when it divests itself voluntarily of powers
on which its people have come to rely.
Therefore the more of wartime activity
that is begun in a framework of long-run
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techniques the better. Too many of our
administrative anomalies of the past grew
up to answer what the government of
the day fondly hoped was a temporary
situation. However the very existence of
these agencies created a need which could
be answered only by their continuation.
We cannot without great difficulty alter
the system of cabinet government, par-
liamentary government nor would there
appear to be any general desire to doso.
We must therefore fit new administrative
agencies into it. The war has brought
to us the great increase in government
activity which most countries experienced
thirty years ago. Itishard to believe that
the change will not be permanent.
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It is probable that the government is
not unaware of this possibility. Many
new agencies have, sometimes after false
starts, been fitted into the traditional
pattern of cabinet government. Other
seems to have been given a deliberately
temporary form in the belief, possibly
erroneous, that they represent the kind of
activity which will he redundant after the
war. Such are the Wartime Information
Board and the Prices Board. The change
that has taken place has been one
of size and not of kind in our system
of government, and that change has
so far only served to emphasise the
durability and adaptability of cabinet
government.

Maritime Women at Work in War and Peace

By Amipa McAnN

HAT were the 549,969 women
of the Maritime Provinces doing
before the present war?

What are they doing to-day in the
midst of war?

What will become of women workers
when the war is won?

According as we conceive the answer
to this third question our post-war
plans must be made. Are we planning
now to go forward into an expanding
economy including modern homes, nur-
series, schools and civie centers—facilities
which raise homemaking to the level of
a modern career? Or are we drifting
back, planless and apathetic, into an era
where man’s fear of unemployment strives
to restrict woman'’s activities as much as
possible to the drudgery of an ill-equipped
kitchen?

Without the aid of statistics most of
us know vaguely what the women of
the Maritime Provinces were doing before
the present war. The majority were
housewives. A few statistics will serve
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to focus attention on some of their prob-
lems. More than two-thirds of our home-
makers lived in dingy out-of-date quarters
without even the amenity of bathing
tacilities. According to the last Dominion
housing census (1941), 79 per cent of the
dwellings in Prince Edward Island, 69
per cent of those in New Brunswick,
and 65 per cent of those in Nova Scotia
had no bath or shower.

In 1939 the majority of Maritime home-
makers were struggling to raise a family
on insufficient means. The following
figures compiled by the Dominion Bureau
of Statisties from salaries and wages paid
in forty leading industries, give the
average man’s annual income for that
year: in Prince Edward Island, it was
$581; in New Brunswick, $894; and in
Nova Scotia, $939. On such earnings
a family cannot enjoy a very high stan-
dard of living to say nothing of adequate
medical and dental care.

In order to supplement their husband’s
meagre earnings, many married women
who could be spared at home, and who
were able to find work, undertook it.
Like their single sisters they worked



