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¢ B Certirikn Copy of a Report of the Commiticr of the Privy Council, approved by His
Excellency the Deputy Gorvernor General on the 7th October, 1912.

) The Committee of the Privy Council have Tiad wnder consideratia & zeport under
“date of the 30th Reptember. 1912, from the Righit Himrurable the Prime Minister, jn———
which he observes that he L. engaged the Right Honourable Sir George Murray,
G.C.B,, to undertake an inquiry into certain matters affecting the operation of the
Civil Service Acts, the organization of the publie service and the methods of admin-
istration under which the public busiress of Canada s carried on; and that Sir
George Murray has arrived in Ottawa and has commenced the consideration of the
atters aforesaidl. )

The Prime Minister further reports that the time whieh Nir George Murray will
le able to spend in this country will be somewhat lmited, and that it is desirable to
define the scope of the inquiry upon which he is to engage,
The Prime Minister recommends that his sction in engaging the Right Honour- —— —-
able Sir George Murray be nfirmed, and that he be requested to give such considera-
tion as may be possible within the time at his disposal to the following subjects and to
seport thereon :—
. The methods employed in the tranzaction of public business.
. The control of appropriations and expenditure.
. The administrative methods and operations of the chief ~pending Departments,

including :—

OO

(a) the manner in which appuintments to the public service are made;

(&) the mwanner in which promotions within it are made:

(¢) the manner in which retirements are effected ;

(d) the classification of the staff and the distribution of duties in each Depart-
ment and the duplication of the same or similar work in two or mare

Departments;
- (e) the distribution of the work between the several departments or authori-
tied.
4. Generally the manner in which the public business of the Dominion is admin-
tered. ’

. The Prime Minister further recommends that for the purpose afuresaid the Right
Honourable Sir George Murray. G.C.B., be appointed a Commissioner under tho
provisions of the Inquiries Act, Revised Statutes of Canada, 1906, Chapter 104, with
all the powers conferred by the same Statute, and that a commission do issue to him
accordingly. ) o

RODOLPHE ROUDREALU,
! - - . Clerk of the Privy Council.
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/

~_ _ REPORT ON THE PUBLIC SERVICE
OF CANADA  »

T SIR GEORGE MURRAY

The Right
Hon. R. L. Borpex, K.C., -
Prime Minister.
O1Tawa, November 30, 1912,

» Siv,—1I have the honour to iuform you that, so far as the time at my dispoaal will
permit, I have completed the inquiry, with which you were good enough to entrust me,
into the organisation of the public service of Canada; and I beg to submit the follow-
ing report.

(2) At the outset I muy perhaps be allowed to say that no one can be more con-
scious than I am how little weight any views of mine on this subject are entitled to
carry, owing to the difficulty of forming a judgment on matters depending so largely
on local conditions and Jocal sentiment, the effect of which cannot be fully realized
without a prolonged stay in the country. I ought, however, to add that while there
are some points to which 1 should have been glad to give more attention if time had
permitted, there are others on which I think it is uniikely that my conclusions would
have been affected by further consideration.

(3) 1 propose to deal with the questions referred to n.e in the order in which they
stand in my instructions,

1—THE HETHODS EMPLOYED IR THE TRANSACTIOR OF PUBLIC BUSINESS.

(4) My suggestions under this head will be confined almost exclusively to the
“77~ functions of Ministers and the possibility of affording themn relief, leaving for a later
portion of the report some other questions of departmental organisation.

(5) Nothing has impressed me so much in the course of iny inquiry as the almost
intolerable burden which the present system of transacting busiuess impcses on Minis-
ters thewseives. They both have too much to do and do too much.

(8) Speaking broadly, it may be said that every act of the Executive Go ernment.
or of any member of it, requires the sanction of the Governor in Council which, under
present practice, is identical with the Cabinet. .

(7) The number of these Orders in Council averages from three thousand to four
thousand per annum, and their subject matter ranges from questions of the highest
importance, such as the approval of a treety with some foreign Power, the disallowance
of provincial legislation, the appointment of a judge, or the exercise of the prerogative
of wercy, down to the acceptance of a tender for the erection of a pump, the promo-
tion of a clerk from one grade to another, and the appointment of a lighthouse keeper - - ...
or an exciseman,
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(%) Almost every decision of a Minister, even of the most trivial importance, is
thus—at least in theory—brought before his colleagues for the purpose of obtaiming
their eollective approval, which is necessary for its validity.

(9) Provisions to this effect can be traced in almost every Act of Parliament
which has been passed since Confedaration: and it secems clear that the statesmen of
that time thought it necessary to ensure that the collective responsibility of the
Calinet for the action of individual Ministers should be protected by safeguards of
this kind. :

- (10) But I need scarcely point out that a great deal has happened since 1867, and

that niethods of administration which may have been-well adapted to the circumstances

of thuse days have become quite unsuitable after the lapse of nearly half a century,

{11} With the inerease of population, the extension of trade. and the development
of the Cirious activities of the State. the business of Government necessarily grows
both 1a amount and in complexity. )

112) The only wmeans hy which this growth can be met is by divis’ u of labour
and devolution of power. In the absence of some continuous process of wuis kind the
wachinery of government must gradually become less efficient and must ultimately
break down under the stress imposed upon it.

(13) Many topics which, in the early stages of national life, may properly form
the subject of callective discussion and decision, will i the course of time diminish
in reiative importance, and must be dealt with in some more summary fashion,

(14) The first suggestion which T have to effer is that many of the powers now
vested in the Governor in Couneil should, by some process of devolution. be transferred
to individual Ministers. At times mistakes will no doubt be made. These mistakes
will oceasionally be inconvenient to the Administration: and it may be conceded that
some of them are such as might have been avoided by fuller discussion or considera-
tion. But these are risks which must be run. and which are inherent in the working
of any highly developed organisation. Under present conditions it is practically
impossible that all Ministers should take part in all decisions.

(15) Legislation would, of course, be required in order to effect such a change,
since the duties 10 which I have referred are imposed on the Governor in Council by
statute; but the legislation, though eomplicated in detail, weuld not be likely to raise
many questions of a controversiai character. It would. I think, be generally conceded
that a Minister should be able to give leave of absence to the offcers of his depart-
ment; to grant statutory increases of aalary; to sanction the acceptance of tenders.
except where very large amuunts or questions of principle are invelved; to make
appointments to vacancies; and to promote the clerks in his department from one
class to another.

1 only mwention these as illustrations of the general character of the changes pro-" -

pused. There are many others which will readily oceur to any one ~ho will examine
the details of the existing systen.

(16) T suggest therefore that a Committee of Ministers should bz appointed to
review the whole of the duties now discharged by Council, and select those which ~an
safely be left to the discretion of the individual Ministers. All that would thea be
necessary would be to :ehedule these particulars, and provide by statute thwt the
powers hitherto exercised by the Governor in Council should be trsnsferred to the
several Heads of the departments concerned. —

(17) If, in view of the importance which is attached in this country to even
minor .ppointinents and premotions, such a reform is considered too drastic to be
fully adopted at once, a board of two or, at most, three Ministers, with an equal
number of permanent officials, might be constituted, and chsrged with the duty of
considering all appointments and promotions recommended in any department. If
approved by the Board, the decision of the Minister would take effect at once, or
with such modifications as the Board thought advicable.

Rl e i L it Bl O] i o e R e 2 ST
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(18) Even after this relief has been given to the Governor in Council there will
still rerain many matters which, though of small intrinsic im rtance, must for
various reasons receive the approval of the highest administrati\'e%uthority. There
will always be some decisions which, though properly taken by an individual Minister
on his own responsibility, may yet require the outward form of sanction by the
Gevernor in Couneil.

(19) Whenever this sanction is merelv formal and does not require the collective
consideraticn ‘of Ministers it should be giveu at a méeting of Council constituted
for the purpose. It is not necessary that the whole body of Ministers should attend:
the micimum gquorum would be sufficient for the purpose and the business, heing
formal, would be rapidly transacted. T T
(207 1n other words & distinction- should -be <lrawn -betweer- a-mesting of the
Cabinet and a meeting of Council. . :

At present the Cabinet, besides performing its proper functions of discussing
and deciding questions of high policy, is compelled to conduet & large amount of
purely routine business. If the latter were relegated t¢ a meeting of Council sum-
moned ad hoc and in much smaller numbers, the time at the disposal of the Cabinct
for its more important duties could be better employed.

(21) In this connection reference should be made to another institution closcly
allied to the Council, namely, the Treasury Board.

This Board consists of six Ministers, acting as a committee of the Privy Council,
and deals with such matters relating to finance, revenue and espenditure, and puliic = - -
accounts, a3 are referred to it by Council. In practice the references to it include
all proposals relating to the appointment, promution, sadary, pension. leave of
alsence, and allowances, of any official in the public service. But, notwithstanding
i the unimportant character of nearly all these subjects, the Board has no power to
deal finally with them. Reports have to be made to Council in all cases.

(22) Such matters do not appear to me to require the personal consideration
either of Council or of a Board of six Cabinet Ministers; and in my judgment no
harm could eusue if the Board were abolished aud its duties discharged by the
several Departments con-erued; or by the Appointment and Promotion Board, if it
is thought advisable to adupt the alternative suggestion made in paragraph 17,

(23) The Board has some other and more important duties to perform under
y the Bauk Act, the Consolidated Revenue and Audit Act, the Finauce and I'reasury
Board Aect, the Savings Bank Act, the Penny Bauks Act and the Insurance Act;
but all these could be equally well discharged by the Minister of Finance, within
whose sphe-e of action they seem naturally to fall; subject, of course, to consideration
by the Cabinet when any important guestion of policy was involved.

(24) So far I have dealt only with the busines, of the Ministers in their cor-
porate or collective capacity. I propose nest to consider whether they could not be
relieved of some of the work which now falls on them as Heads of Departmients. - At
present they appear ‘o transact in this capacity a great deal of business which need
not engage their attention and could be equally well done by others. As an illustra-
tion of this, I may refer to an Order in Council of December, 1903, under which
every requisition for furniture, fittings, and repai-s, for all public buildings through-
t out the Dominion must be countersigoed by the Minister of the Department making
the requisition. A similar practice prevails with respect to certain articles supplied
by the Stationery Department.

(25) The business of a Minister is not to administer, but to direct policy. When
a Minister hae laid down 2 line of policy to be adopted in his Department, the carry-
ing out of this policy, or in other words the administration of the Department, should
be left to his subordinates.

If I venture ic make this statement in a rather dogmatic form it is because I
am convinced that it is the foundation of any sound system of depsrtmental organ- -— ——
isation. .
57a—2 : o
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(26) Under the conditions which now prevail in Canada, and to which 1 have
already referred. it is essential that a Minister, if he is to have time for the con-
sideration cf questions of policy and for his ~'ter important duties, should be relieved
as far as poscible of all purely administrative work. This. of course, involves the

_ imposition of greater responsibility on the Deputy Heads of Tiepartments. Their

duty should be to give executive effeet to the Ministers® decisions; they should be
charged with the whale responsibility for the administration of their Departments,
and shiould he the only channel through which the Minister acts.

(97) 1 realize. of course, that under any such scheme the Deputy Heads would

hands than under the existing system. _ But. I cannot believe that it is impossible
to find competent men to fill these positions under the new conditions which I have
indicated.

(2%) T have oune further sugzestion to make by which more relief could be given
to Ministers, -

Under present conditions there is only one yolitical officer in each Department,
namely, the Minister in charge of it. As a Cabinet Minister he has work of the
hirhest importance to perfurm outside his Department: and even if the relief which
i have above indicated could be afforded to him within his Department, his parlia-
mentary and sther dutics would still be a heavy tax on his time, espeeially in the case
of those Ministers who are in charge of the more important Departments. T suggest

that in these Departments—probubly four or five in number—a political Deputy

Minister should be appointed who would he able to relieve the Minister himself not
only of seme of the departmental work but of many interviews and negotiations with
Memb s of Parliaument and others. It would, of course, be necessary that he should
enjor the full confidence of the Minister so that he could <peak generally in the name
of the latter without specific reference to him, and in other cases could refer for direc-
tions as oceasion required.

I1.—THE CONTROL OF APPROPRIATIONS AND EXPENDIURE.

(29 By the control of appropriations T understand the methads which Parliament
has preseribed for securing that the funds which it grants for the various purposes
of Government are applied to those purposes and to no other. This seems to me to
be adequately pruvided for under the existing law, which is effectively carried out by
+he Auditor Generat,

(30) The control of expenditure may be considered from two points of view;
there 1s the eontro] exercized by the Government over itz own Departments; and the
control excreised by Parliament over the proposals of the Government.

(31) The latter may, T think, be 1cgarded as negligible for the present purpose.
In theory the control of Parliament over expenditure is complete; in practice it is
of little value. This is partly due to the fact that, as the Government must necessarily
command a majority in the House of Commons, it can gencrally secure the passing
ot its own estimates; and partly because notwithstanding inany professions of a
desire for econcmy in the abstracts, Members will generally be found demanding
increased expendit re for purposes in which their constituencies are interested,
rather than ceduc'ions on items which do not fall under this category.

(32) In short, the control of public expenditure must depend almost entirely on
the Government of the day; and bere again we shall generally find that individual
Ministers, while not unwiliing to acquicsce in the reduction of the estimates of other
Departments, are prima facie disposed to recormmend increased expenditure in their
owIn.

1

require to be selected with great care, and that more power would be placed in their -- -
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(33) The Minister of Finance, who is rcs;)onsible for raising the pecessary taxa-
tion, is therefore, as a rule, the only Minister who has a strong inducement to press
for eccnomy,

The point of time at which he can use his influence with the best effect is while

_ the estimates are under consideration and beforc they have been presented to Parlia-
ment.  Proposals for expenditure which kave passed this stage may be regarded in -

practice as unlikely to be further amended except in the direction of increase.
(34) Tle system under which the estimates arc at present framed. criticised,
and presented doca not appear to e calculated to promote cconomical administration.

upon them by Members of Parliament. -

The estimates so prepared are then subjected to the examination of the Depart-
ment of Finence; but this examiuation, owing to pressure of time, has necessarily
been of a somewhat cursory character, and directed rather to the totals of the votes
than to the details.

The final settiement is arrived at in Council, usually after oral discussion between
Ministers.

(38) This method appears io me to be at once wasteful of the time of the Minis-
ters and uniikely to result in effective control, which can only be secured by persis-
tent eriticism of detu:ls, carried on by means of written correspondence in the first

instance, rather than by oral discussion, and under conditions which permit of a

thorough examination of the proposals.

(37) I suggest that the Department of Finance shoukl be definitely charged with
this duty. Every item of new or increased expenditures should be closely serutinisel;
and the Depuartment propesing it should be called on to state in sufficient detail the
ground on which the expenditure is required: the reasens which prevent its being
deferred to a later date: and the consequential expenditure which will be rendered
necessary in future years if the pruposal is sanctioned.

(3%) I think it is important that these procecdings should be cartied on in writ-
ing. Oral criticism in Council by the Minister of Finance, and oral replies by his
collesgues are necessarily but imperfect methods for either attacking or defending
proposals made.

(39) Argvments which may sound plausible in debate often ivse much of their
force when subjected to the kind of criticism which is only possible in the light of
full information and accurate statements of fact. Pledzes given in conversation
are apt to be f raotten aiterwards. and it iz always desirable to keep on record state-
ments of fact or arguments used in defence of particalar points of policy.

(40) Correspondence will, of course, take time; but there must be preat incon-
venience i the present system under which the examination of all the cstimates must
be concentrated in the short period which clapses between the date when they are
forwarded to the Department of Finance and the date at which they must be sub-
mitted to Parliament.

(41) Proposals for increased expenditure are probably being framed in the De-
partments throughout the year; and it is not easy to see why they should not be sub-
mitted for the approval of the Finance Department. as and when they are matured.
This would relieve the pressure in the period immediately before the stimates are
presented to Parliament, and would enable many of the proposals to be considered
with due deliberation. Any sanction given in the course of the year would. of
course, be provisional and subject to any madifications which mizht hereafter be
found necessary when the finsl estimates for the ensuing year were under considera-
tion.

(42) When the process of examination was completed the proposals for expendi-
ture would be reviewed by the Minister of Finance; and those which were accepted
by him need not be considered again; those to which he raised objections not accepted
by his colleagues would be referred to thg Cabinet for discussion by the whole body

Yy v e el At R s

(35) They are drawn up, in the first instance, by individual Ministers who are
——likely to he influenced largely by their own prepossessions, aud by the pressure put
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of Ministers.” The Cabinet would thus be relieved of an immense amount of discus-
sion on the details of the estimates which is necessary under the present system, and
would have to deal only with those pomts on which there was an irreconcilable dif-
ference of opinion between the Minister of Finanec and one ct his colleagues.
¢43) In at least one respect the existing financial system seems to me unneces-
sarilgf rigid. Under section 41 of the Consolidsted Revenue and Audit Act the
Auditer Gencial iz directed to see that no paymenu of any public money is made for
which there is no direet parliamentary appropriadion, or which is in excess of any such
RppPTOprivtion. o . . e
e (11) The result of this provision is that (except during the parliamentary recess
when epecial powers are available to meet urgent and unforeseen expnditure) no
money can be spout on any service not specially provided for in the estimates, nor can
the sum provided for any service be exceeded. v
£45) Dlut 1t must ceea~1enally happen, for example, that a public work for which
specitie provision has been wide in the estimates, turns out in the course of the year
not ta be required. whils some other work ejusdem generis proves to be urgently
reeded s or agzain, that the amount provided for a work turns out to be insufficient to
coplete it withi the vear, and the prozress of the work has accordingly to be sus-
pended vnetil further <upplics huve been made available. I think it would be reason-
able. &0 lonr as the total provision under the vote was not exceeded, that there should

Mini-ter of Finanee on the application of a Department to authorise expenditure of a
like Kindd to that already provided for in the cstimates; or to authorise expenditure
cna specitie service’ in exeess of the provision made.

«44) But in both cases the power should be subject to the limitation that the
total smount provided in the vote was not to be exceeded; and it should be clearly
trelerstomd that the power was 1ot to be used except in really urgent cases.

II1.—THE ADMINISTRATIVE .LETHODS AND OPERATIONS OF THE CHIEF
SPENDING DEPARTMENTS, INCLUDING

(a) THE MANNER IN WHICH APPOINTMENTS TO TIIE PUBLIC SERVICE
ARE MADE.

(47) The provisions of the law applicable to first appointments are extremely dif-
fieult to folle o, as the Civil Service Act (R.S. 1906, Chapter 16) has been amended in
O~ 1900 1910 and 1912,
g it in various respects were placed on the statute book.

(4%) s rogards the Inside Serviee the position is fairly clear. No appointiment
can be made to it without a certificate from the Civil Service Commissioners, who
are constituted under the Civil Rervice Amendment Act of 1908; but whose powers
do not apparently extend to the Outside Service,

(47 The normal method of appointment is by competitive examination and this
i in practice the method adopted for admission to both Subdivision B of the Second
Dicision and Rubdivizion B of the Third Division. But under section 21 of the Act
of 1905, when the knowledge and ability requisite for a vacant situation are wholly
or in part professional, technical or otherwise peculiar,” persons may be appointed

without eompetitive examination. A certificate from the Civil Service Commission
15, however, equally necessary in these cases.

et

R ek

whilst a certificate from the Civil Service Commissioners s required, the examing
tion is not competitive but qualifying only,

ln the latter year, indeed, no less than seven Aets amend-""

(70) Aa rorards the lower grades of officials, such as messengers and porters, ~—

b some mieans of supjlving these deficiencies; and that power might be given to the
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(51) There are coniequently three distinet types of examination for first appoint-
ments in the Inside Serice; namely, that for Subdivision B of the Second Division,
which was intended to correspond with an education approaching the University
standard, but is in fact scarcely so high; that for Subdivision B of the Third Divi-
sion, which represents an education corresponding roughly with that of a High School;
and that for the lower grades, which is of an elementary character.

(52) In addition to the above there is the method of admission to the service
provided by section 21 of the Act of 1903, which may or may not involve an examina-
tion of a more or less special charucter.

(53) A special qualifying examination is also prescribed in the ease of cendi-

dates for appointment to the-Second Division; who were in the service at the com-— - -~

mencement of the Act of 1908 aud were then classified in the Third Division under
section 6 of that Act. This examination, whilst in some respects sinilar to the ordin-
ary competitive examination for the same Division, includes also papers on the duties
of the particular Department in whinh the candidste is serving, :
(54) So far as I am able to judge, this method of recruiting the service by com-
petitive examination has given general satisfaction and has succeeded in attracting a
better class of candidate than the system which it replaced.
- (55) The selection of persons fcr appointments in the public service, and especi-
ally in the Second Division, is & peculiarly difficult task because, if the service is to

becomes necessary to form a judgment not cnly on his capacity for the work which
will fall to him immediately on appointment, but on his capacity some twenty or
thirty years later for the higher duties which he may then be required to perform.

(56) No conceivable method of selection can be relied npon to penetrate go far
into the future. We must, therefore, be content with such g measure of merit as js
evinced by success in & competitive examination in subjects which indicate a pre-
vious education of a high standanrl; and we must assume that the raw material sn
selected will, with suitable training in the Depsrtment, develop the required capacity
for the more advanced duties. The system of selection by open competition vrndoubt-
edly leaves much to be desired; but in this imperfect world it iz not the least perfect
institution; at any rate nothing better has yet, in my opinion, Leen suggested.

(57) For reasons given later* on in this report, I think it is of great importance
to maintain an examination of a much bigher standard for admission to the Second
Division than is necessary for the Third. There may be isolated cases of men who,
having entered the Third Division, afterwards show ability which might be usefully
applied to the more responsible duties; but these will always be race, and I think it is
searcely worth while to provide for them at the risk of introducing a lower standard of
educat.on into the higher ranks of the service. -

(38) Whaile the methad of appointment to the Inside Service is on the whole satis- o

factory, it is a question whether it is attracting as good & class of recruits as it
should—and must if the business of the country is to be carried on in an efficient
manuer.

(59) For this purpose it is necessary to attract the best brains and capacity into
the scrvice, and to induce young men to look on it as an honourable career in which
they may spend their lives. .

(60) One of the main drawbacks to which it is subject from this point of view,
is the unceitainty of the prizes attainable. A. man of ability will not be induced to
enter the service or to put forth his best powers in it, unless he feels thet merit is
certain of its due reward. Care in the selection of candidates for first appointments
is, therefore, not the only requisite; a man must be encouraged to feel that throughout
his whole career his advancement depends on his own ability and industry, and that,
given the proper measure of these qualities, success is assured to him. So long as
promotion does not depend on these qualities alone, but is liable ‘5 be affected by other

* Para. 100-1. :
57a—3 )

"~ be regarded as a permanent career to which a man is te devote his active life, it - .- :
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cousiderst'ons, e Civil Serviee will never be in a pesition to cope effectively with the
gronving business Uf the country.

(61) ¢ onfining myself for the moment to the Inside Service alone, I have the
following suggestions to make i—

(a) The limits of age for appointment are too wide. If a man is to be properly
trained ir the Civil Service, he should enter it as scon as possivle after he has com-
pleted his eduecation.  Under present conditions the maximum limit of age 18 35. Men
who come in after 25 have probably attempted ~ome other occupation and feiled in it;
and there is, moreov -, great inconvenience in having officials of 30 and upwards
working side by side with younger m>n and performing duties of an elementary char-
acter. Far Subdivision B of the Second Division, the limits of age should be 18 and
25, For Subdivision B of the Third Division, it might be desirable to take in youths
even Telow the age of 18, Probably 17 and 21 would be meore appropriate limits for
candidates for this Division than 15 and 35. For the lower grades age is of less
importance than physical vigour; Lut 1 think that 45 should be the limit not only for
sorters, porters and packers. but for messengers also,

(») In the case of both Subdivisions, the vacancies known to exist should be noti-
fied at the time when the examination is announced, and the vacant appointments
should be offered to the successful candidates in order of merit. The Depariments
would, of courze, have the right to reject any cundidate after probation; but all sue-
ecesful candidate: ought to be assured of an appointmert, and so far as is practicable,
they ought tu be allowed. in order of -merit, to select the Department in which they will
serve.

(¢) The powers conferred by section 21 of the Act of 1908 are, in my opinion, too
wide, and tend to encourage a departure from the general principle of seiection for
merit alone. as it is always possible to cuntend that any particular position, even if
not ‘ wholly or in part professional or technical, is ‘otherwise peculiar” I suggest
that the powers under this section should be limited to prefessional or technical posi-
tions; and that a scliedule of the situations which may be filled in this wav should be
prepared and approved by the Governor in Council. ~ The list could. of course, be added
to from ‘ime to time with the like ~uthority. If this suggestion is approved, the sec-
tion should te amended g0 as to rur as follows:—

‘When the qualifications requisite for any situation are wholly or in par¢
professional or technical, the Governor in Couneil may appoint a person thereto
without comperitive examunation and without reference to the other conditions
preseribed in section 14 of thiz Act: Provided that he obtains from the Commis-
slon a certiticate to be gziven in accordance with the regulations of the Commission
that he possesses the requisite knowledge and ability and is duly qualified a3 to
health and character. A schodule of such situations .hall be drawn up forthwith
and aporoved by the Governor in Couneil, and shall not be added to, except with
the like approval’

I think it is also desirable that appointments under section 21 should be left
entirely to the Civil Service Commissioncrs, unless they report that they are unable to
find suitable candidates.

(d) A distinction should be drawn between those branches of the service which
are of a clerical or administrative character, and those in which technical or profes-
sional kuowledge is required; and speeial schemes of examination should be drawn up
fcr the latter, when 1equired.

(¢) Provision should be made in the junior grades corresponding to the Third
Division for a class of skilled artizansz and technical assistants, sucn as laboratory
assistants, cleetricians, draughtsmen and others, who require technieal skill though
not qualified by scientific or professional training for the higher positions.

(62) In connection with the method of making appointments in the Inside Service
it may be proper at this point to refer to the question of the employment of temporary
clerks, in which there appears to be a certain amount of laxity. )
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(63) Under present practice each Department inserts in ifs estimates a round
sum for clerical and other assistance. When the estimates have been voted the
Department is in a position, without any further control, to spend this sum on the
employment of temporary clerks, the rate of pay being usually $500 per annum, aud
rising in some cases to as much as $800. :
‘ (64) The practice of employing temporary clerks seems to be growing, ss the
actual experditure from Civil Government Contingencies under this head was $25,095
w ?ur-10, and $110,071 in 1911-12; and the Estimates for 1912-13 include a pro-
vision of $20,000 in one Department alone. '
(65) Theoretically, the orgauisation of a Department should be arranged as
: to enable the whole of the year's work to be performed by the permanent stafl. This
f can be accomplished tc a certain extent by shifting clerks from branches where there
s less to do at & particular time to branches where there is a temporary preesure;
by arranging that work which is not urgent should be done at times when the pres-
sure is least; and by taking care that leave of ahsence should only be taken with
due regard to the convenience of the Department. It might cven be practicable, on
occasions of pressure, to borrow clerks from another Department. In practice it is
of course not always possible to make adequate arrangements of this kind: and a
certain amount of temporary employment will always be necessary in some Pepart-
ments. But I feel sure that with the exercise of greater care more might be done
in this direction
(66) A temporary staff is, speaking generslly, less efficient, owing to its defective
training, than a permanent one; and is consequently more costly in reality, though
perhaps more economical in appearance. Temporary employment should therefore,
in my opinion, e discouraged in every possible way.
\ (67) T suggest that the employment of temporary clerks should be closely watched
by the Department of Finance, under whose direction the remuneration ix paid; and
} on every occasion when a temporary clerk is required the sanction of that Depart-

-

ment should be obtained, the reason for the employment and the work to be performed
being explained. Tae limit of six months prescribed for such employment seems to
be reasonable, and necessary in order to prevent employment intended to be temporary
in its character, from becoming in effect permanent. Precautions should also be
! taken to prevent this result being produced by successive periods of employment in
different offices or in different branches of the service. Perhaps the simplest way of
securing this would be by means of a declaration to be made by the temporary clerk
on each occasion of his appointment stating all the previous occasions on which he
had been employed. -
(68) If the provisious of the law with regard to the Inside Service are fairly
clear, the same cannot be gaid of the Qutside Service. :
(69) Under section 4 (b) of the Civil Service Act (R.S. 1908, Chapter 16) the
Outside Service consists of the officers, clerks and employees mentivned in Schedule
B, and the other officers, clerks and employees included in the Civil Service who are
employed otherwise than on the departmental staffs at Ottawa. These ‘ other officers,
&c., are presumably those described in parugraph (a) and (b) of section 3 of the Aect.
. (70) Under sections 7 to 15 of the Act a Board of Examiners was conatituted,
which was intended to conduct examinations for both branches of the service; and
under section 16 of the Act no person could be emploved in either division of the
Civil Service unless he had passed the preseribed examination.

(71) By section 4 of the Civil Service Amendment Act of 1908 the requirements
as 10 examination were repealed so far as regards the Tnside Service; and by sections
9 to 26 the Civil Service Commission was constituted, and provision made for the
examinations which the Commission was to conduct; the powers of the Beard of
Examiners under the principal Act being transferred to the Commission. Sections
9 to 26, however, by reason of the provisions of section 4 (1), have no application to
the Outside Service. :
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(72 Ii worlis appear, therefore, that thie provi-ion: coutained in sectiqns 7 to
13 .1 the earlier Act, with regard to the Board of Examiners and the exmmuatlo.ns
ta b heli by them. remain in foree as regards that portion of the Outside Service
which is defined by section 4 (b) of that Act. But by zection 3 of the Civil Service
Aendment Act of 1910 these examinations are to be held at the times and places
specitie] under the regulations of the Civil Service Commission for the ordinary

t competitive axaminations. o )

; (73 The system thuz provided would in itself be sutheicuntly inconvenient to
administers but further complicaticn~ are introduced by the amending Acts of 1908

i and V1) .

(7O By section 3 of the former of these two Acts the definition of the Civil

Service seems to be considerably enlarged.  After defining the Inside Service, the
Act procides that the Outside Service shall consist of “the rest of the public service.
The ' public service” iz an expression which appears for the first time in she Act of
1905, and i+ not defined eitker in that Aet or elsewhere; but the ‘rest of tie public
e service’ presumably includes a censiderable body of officials and emplosees not within
o the meaning of sectien 4 (B) of the original Aet.
. (¥5) Tt 1s not clear whether the provisions in sections 7 to 18 of the original Act
. wore extended by the Act of 1903 tu this enlarged Outside Jervice. But by section
2 of the Act of 1210 this enlargement of the Service iz expr ssly excepted from the
operation af aection 16 and the cther sections relating to cxaminations, ‘
Y _ (7) We have, therefore. the original Qutside Service defined by the principal Act. !
and the enlarged Outside Service derined by the Aet of 1908. The former is still
et to the provisions of the principal Aet lealing with examinations; but the
“Tadfditional foree Lrought within the definition of the Qutside Service by the Act of
1% specially excepted from these provisions Ly the Aet of 1910,

(77 For the present purpese, however. it iz not necessary to consider the legal
pusition tore clsely; for I understand that in practice the Act is not regarded as
requiring either examination or a Civil Service certificate for any position in the
Outeids Revvice, althoush the Civil Service Cowmissioners do in frot hold the

& Preliminary and Qualifying examiuations referred to in the principal Act, and a
certain number of candidates do in fact rass them either under department regula-
tions or voluntarily.

B UV o
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(7)) This pesition eannet be regarded as =atisfactory.  If the system of exam-
ination and certiticate {(whether after cotpetitive or merely qualifying examination)
i3 desirable for the Inside Serviee. it i< difficult tc understand why it should not be _
1) | regarded as equally desirable for the Outside Service, 1 can 3ee no reason why the

: Junior ranks in the Exeise and Customs Service, for exan:ple, should not be subjected L
to the syme conditions. mutefis mutandis, as the junior ranks in the clerical depart- :
ments of the Inside Service. The Outside Service iz, speaking generaily, of no less

- importance than the Inside Service. An efficient staff is no less necessary; and it
should be recruited under similar conditicons.
(7)) Far the same reasun prometion in it should follow ¢n the same lines; by

which T wean that the prizes of the senjce should be reserved for those who have _
shown themselves capable of performing the highest duties. At present such posi-
tions as Postanasterships wnd Collectorships are filled by the appointment of persons
who, whatever their other merits. har not had the advantoge of long training in the .
service. and are consequently compelled to r2ly on their subordinates in transacting

X the business of their Departments. Such a system iz fatal to an efficient service in

two ways: the higher positions are filled, not by experts, but by amateurs: and the
best type of otticial is not attracted into the service because he recognizes that its
prizes are not within his reach.

(30 By section 4 {3) of the Act of 1303, power is given to t'.» Governor in .
Couneil t» bring the whale or any part of the Outside Service under the same provi-
sions of the law a3 the Inside Rervice. I strongly recommend that tais power should

Bt P e

AT

. IR

LR S e RS 5]

s b

7

1
i

H

s ae Asmimn }

LY.

5 o I . . o o iy M - e P R E I JPU O
e e I . S S O JET VI T el vt R R




e e

et g s e o

[ 4

P Mt e re s

) SEWSEIOIEAL PAPER No. 57a

IR g, N DA S

PUBLIC BERVICE OF CANADA 17

be exercised forthwith, at least as regards the Post Office, Customs. and Tniand a

Revenue Departments; and further. that each of these services should be graded in
such a way as to provide a ladder of promotion from the lowest canks to the highest.

() THE MANNER IN WHICH PROMOTIONS ARE MADE,

(31) As the law new stands promotion from the Third Division to the Second
Divizion can only be made through the open competitive exan:ination deseribed above,
except in the case of officers wio were already in the Third Division on the 1st of
September. 1908, for whom special provision has been made.

Promotion in the First and Second Divisions is made by the Governor in Counei®
upon the recommendation of the Head of the Department, based on the report in
writing of the Deputy lead, and with & certificate of qualification from the Civil
Service Commissioners to be given either with or without examination &s may be
determined by them. T

(32) Prima facie it appears to we undesirable that the Commission should inter
vene in questions of promotion. The duty of selecting suitable persons for first
appointments in the service is one which they are well fitted to perform. The duty of
adjudicating on the merits of officers whom it js proposed to promote from one grade
to another is an entirely different one.

(83) Except in rare cases the method of examination seems to me unsuitable for
such a purpese as promotion. The claims of an officer to promotion rest partly on the
manner in which he has hitherto performed his duties. and partly on the judgment
which ean be formed of his capacity for the higher duties which will fall to him after
promotion. On both these points the opinion of those under whom be has worked must
be of far greater value than that of an outside body of commissioners who can have
no personal experience of him or of his work. I canno* but think, too, that the inter-
vention of the Commissioners in this matter must tend to weaken their pesition in the
discharge of the more important duties imposed on them in regard to first appoint-
ments,

(¥4) If the recom.nendations of the Iead of the Department and of the Deputy
Head were honestly made under a proper sense of the responsibility imposed on them
(and for the present purpose no other assumption is possible) I should feel some con-
fidence that the right man was selected; and I should. therefore, be disposed to dis-
pense with the certificate of the Civil Service Commissioners. ~ i

(33) On the other hand, I must say that cases have come under my notice which
lead me to think that is some instances the recommendations of both the Heads and
the Deputy Heads of Departments have not been founded exclusively on ‘merit’ as
the Act directs, but that other considerations, or perhaps I should say ¢ merits’ other
than those contercplated by the Act, huve been allowed to carry weight. and that grave
injustice aas sometimes been done to deserving officers whe have in consequence been
passed over. T should hope, howeser, that promotions of this kind are beeon:ing fewer,
as a sense of the re-ponsibility for the selection of the fittest candidate becomes more
real. Not only does the public service suffer if the fittest man ia not promnoted. but
grave injustice is inflicted on the individual whe is passed over merely because he is
unable to bring political or other influence to bear in his favour.

(86) On the whaole, whilst T do not feel entitled to express a very decided npinion
on the subject, T should be inclined to repeal those provisions of the Act which require
8 certificate from the Civil Service Commissiorers for promotions, and leave the
matter in the hands either of the Head of the Department and his Deputy, or of the
Appointment and Promotion Board ahove suggestod,
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(/) THE MANNER IN WHICTI RETIREMENTS ARE EFFECTED.

(s7) All persons in the Civil Service, with very few exceptions, hold pﬁice during
Plesuro—that is to say, their services ean be dispensed with at any time. But I
cannot find that there is in actual operation any rule or practice making retirement
compul<ors et any given age: and except in rare cases little or no pressure seems to
be Lrenght to bear on oficers to induce them to retire. so long as they are able to
continue in sttendance at their Department. In the ahsence of ill health or mis-
conduct, or some special ground for pressure on the individval, it seems to be left to
the diseretion of the officer himself to seleet the moment for his retirement. )

(~~) In the ease of those who are entitled to pension some inducement 13
affordd to enenurage voluntary retirement or to enable pressure to be exercised to
enforce it. But =peaking generally, the tendeney on the part of the Heads of Depart-
et~ is to leave the quetion to the officer himself. This tendency i8, of course,
moere noticeable in the ense of officers who are not entitled to pension; aud this class
now includes all officers appointed to the Inside Serviee since the 1st of July, 189S,
as well as the greater part of the Outside Service, whether appointed before or efter
that date.

(RN This 2tate of thines in my ju\]gn\ent, constitutes a Very grave evil. Some
svatem of securing retivement s ab-olutely es<ential if the public service is to be
maintained in a satisfactory condition. Tt iz necessary. on the one hand, in order to
prevent otiecrs from continuing in the serviee after they have ceased to be efficient:
and it is equaily neevsiry in order to provide a flow of promotion and to ensure
that men of capacity she uld reach the hizher po-itions at a period of life when they
are able to make e best e of their powers. T -

(90) But a ~ystem of pensions s an essential element in any system of retire-
ment. For it will be found that Heads of Departments will not discharge men who
have given long and faithful serviee to the State—or even men who have not—unless
wome detinite provision i= made for their support when they have ceased to draw
saiary: and it is probable that publie opinivn would generally endorse this view.

(01Y The pension avsiem aiso has advantages of another kind. Owing to the
nature of the work earried on in the public serviee it is highly desirable that men
should be encouraged to enter it early and remain in it as long as their powers are
unimpaired—in short to make their carcer in it. A pension, which will be avsilable
when they break down through ill-iealth, or when their term of service comes to an
end, will Le a powerful attraction to yvoung men just entering a career, and wili
appeal even more direetly to Civil Servants who have reached riiddle life and are
tempted by offers of outside empicyment,

(#2) The absence of a pension svstem, thercfore. operates against the public
interest in two ways;—men whose services might well be dispensel with are
retained after their powers have begun to fail: and men whom the State would be
glad to retain are allowed to le tempted out of the service at a time when their value
is highest,

(03) T wonld therefore strongly urge as omne of the most important items of
Civil Rervice reform that some system of persions such as that which was reseinded
in Is0s shonbd be re-establisLed,

(24) But if the pension sv-tem is to be restored. it should he accompanied by a
provision requiring compulsary retirement at & ecertain age. T suggest that at or after
the age of sixty retirement should be at the option either of the officer himself ar
his Department: that at the age of sixty-five he should be compelled to retire: and
that no relaxation of thi- rule should be permitted except for the single purpase of
allowing him to continue in the service for a few months (not more than twelve) in
order to complete o definite piece of work for which his services were specially
required.
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(95) The advantage of a rigid rule of this kind is that it rclieves the Heads of
Departments of the unpleasant and invidious task of representing to an official, who
may perhaps be of long standing, that his powers have bLigun to fail and that his
place can be better filled by a younger man. There will, of course, be cases of men
who at the aze of sixty-five will <till be fully efficient, and whom it might be desirable
to retain in the service; but these will be far out-numbered by the cases in which
an officer ought in the public interest to retire, and will, under this rule, b~ compelled
to do so without feeling that he has heen harskly treated, or that any reflection has.
been cast upon his capacity. e will recognize that he is only conforming to a
regulation which strikes at the efficient and ineffeient alike

(96) I do not propose to discuss the provisions of a pension scheme in detail
but I may perhaps be permitted to suggest the following points for consideration :—

(1) The award of a pension has hitherto taken the form of an aunuity for life,
varying in smount according to length of service and salary. It may be worth
while to consider whether it should nct in future take the form of a reduced annuity
coupled with the payment of a lump sum on retirement. The lump suin would, of
course, represent the actuarial equivalent of the difference between an annuity at the
higher rate and at the lower rate. In othr words, the Government would undertake
; to commute, at a certain rate a portion, say one-fifth or one-fourth, of the pension to
! which the officer was entitled. 1 thLink that a scheme of this kind wowd be found
; popular with Civil Servants; and it would impose no additional charge on public
. funds, .

(i1) No retirement should be permitted on the ground of ill-health unless it is
certified that the officer’s incupacity is likelv to be permanent; and a medjcal
“referee should be appointed by the Government to examine these certificates and
satisfy himself of their accuracy. N

(iii) The provisions of section 12 of the Superannuation and Retirement Act,
which enable an addition of years to e made to the actual service of certain persona.

~—-— _____are in my opinion of doubtful expediency: and I should prefer to see them with-
" drawn. .But if retained, I think that power should be taken to dra~ up a schedule
of oftices or situations requiring professional or technical qualifications, with the
rumber of years to be added in each ease, and_that the grant of additional years
should be confined to per<ons holding these offices.” Under the Act the grant of the
additional years is personal to the individual and depends on the view which may be
taken, either at the time of his appointment or at the time of his retirement, of his T——
qualifications, and on other considerations of a less relevant character.  This involves
a good deal of rather invidious discussion. whick would be avoided if the grant
depended not upon the individual but on the qualifications rvauired for the office
which he happened to hold.

(iv) It is a questica whether it would not be desirable to abandon the practice
of requiring contributions towards a pension to be deducted from the salars. My own
opinion is against the system of contributions. I think it preferable on many grounda
that the pension should be an entirely free gift on the part of the State.

(v) If the suggestion made in paragraph 22 of this Report (namely, that the
Treasury Board should be abolished) is adopted, it would probably be found convenient
that the administration of the pension system should be assigned to the Department
oi Finance.
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oY THF CLASSIFICATION OF THE STAFF AND THE DISTRIBUTION
N OF DUTIES IN EACH DEPARTMENT; AND THE DUPLITATION OF THE
’ SAME OR SIMILAR WORK IN TWO OR MORE DEPARTMENTS.

(97) The Inside Service as constituted under the provisions of the Civil Service
Smendment Aet, 1890, jo arranged in three divisions:  First, Second and Third;
cach of thewe again comprizes two subdivisions known as A and B.

Subdivieion A of the First Division should consist of officers having the rank of
deputy heads (but not being in charge of Departments), assistant deputy Ministers,
atxl the principal technical. administrative and executive officers

The <cale of sulary assigned to this Subdivisicn iz $2,800 rising to 24,000,

S ldivision B of the First Division should consist of * the Iesser technical, admin-
mirative and exceutive officers,” including the former chief clerks who are not eligble

|
|

.
‘ for Subdivision AL ~.§
The scale of salary 1s $2,1)0, rising to $2,800. ;

The Seeomd Division, with its two Subdivisions A and B, should consist of * other &

Jorks havine technical, administrative, executive, or other duties which are of the :

<anie charactor as, but of less importanee and responsipility than, those of the Yirst ;

&

Ihvision”
the seales of salary of the two Subdivisions are $1.600 to §2.100, and $300 to ]
cLaoo rospectively.

The Third Division, also in twe Subdivisions, comprises all other clerka n the
worviee whese duties are copying and routine work, under direct supervision, ot less
importenee than that of the Secoud Division.

The scales of salary of the two Subdivisicns are $#00 to 21,200 and 3500 to $500 ‘
respectively.

The clerk< who were actually in the service at the time of the passing of the Act
in 1vos, were distributed among these Division: and Subdivisions, according to the
rank und saliury which they then enjoyed; but withoat epparently any other reference
t the duties actually performed by them.

(9%) A clear distinetion is drawn by the Act between the duties of the Third
Division on the one hand, and these of the Second and First Divisions, on the other.

o The duties of the former are described as copying and routine work under direct
supervisivn, of less importance than those of the Second Division, The duties of the

b Tirst and Seewnd Divisions are technical, administrative or executive.

N (99) While the First Division 1s to be recruited by promotion from the Second E

i & Division (seetien 23) and the Second Division by oper competitive examination, no ¢

b othier provision is made for transfer from the Third Division to the Second, except

;’t in the case of officers who were already in the Third Division at the time of the pass-

oot ing of the Act. for whom special arrangements are made in section 26 (2).
: Maoreover, the subjects prescribed for the Second Division examination indicate

a a standard of education similar to that provided by the Universities, while the sub-

jeets prescribed for the examination admitting to the Third Division represent a

. much lower range of attainments. ‘

. (1) It is in my opinion of great importance that this distinction between the 3

- work of the two Divisious should be preserved. The essential difference between them g
: 1s that the work of the two higher Divisions requires the exercise of discretion and ) Py
;e the pusscssion of altogether higher qualificatinns, whether professiensl, technical, or i
' § administrative, than that of the Third.

- (101) For routine work, und r direct supervision, all that is required iz punc-

Tl tuality, accuracy, and precision. The copying of accounts, the compilation of statys-

& ; tice, the filling up of forms, and <ven the drafting of simple letters, are all matters in

;(i ¢ which there is no room for the exercise of discretinn. The qualifications required

S; | for the work of the higher classes are essentially different from those required for

] &
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the voutine duties of the lower classes: and are not usually deevloped from them.
There will always be r large number of persons who, while quite capable of routine
work, will never be uble to rise to duties of a higher character requiring a higher
standard of education and the higher qualities required for succes<ful admiristration.

(102) I fear that tunder preseut conditions sufficient attention has not teen paid
to this distinction. In many Departinents there are officers in both the First and
Second Divisions performing duties which belong properly to the Third: and little,
if any, attempt has been made to distribute the work in the two upper Divisions so
a3 to correspond to the salaries assigned to them. Moreover. the distinetion between
the routine work of the Third Division and the superior work of the two higher
Divisions seems to have been ignored.

(103} T attribute this mainly to two causes. (a) the principle laid down by the
Act of 1908 for clas<ifving the officers then in the service, which, as 1 have already
mentioned, paid insufficient regard to the nature of the duties to be performed; and
(+) the want of some oue co-ordinating authority with power to deal with all Depari-
ments and regulate their staffs on uniform principles.

(104) Tt might possibly be contended that the Treasurv Board and, through it,
the Couneil, were charged with, this duty: but it is oovions that Ministers themselves
cauld not afford the time. and would otherwise e scareely qualified, th exercise con-
tinuously sueb functions as those which 1 have described. '

(105) In the absence of any such authority the various Departinents have acted
independently and each has arranged its staff in its own way. The result is that no
uniform princinles of organisation have been enforced. Men will be found in one
Department with bigh salaries doing work which is performed by a much lower class
in otherc: and the numbers of the various classes have heun inerensed from time to
time to meet the supposed claima of individuals without any spceial reference to the
nature of the dutics to be performed,  {t would be easy to quote numerous cases in
which an officer has been allowed to preeeed from crie class to another without any
change of work whatever, mcrely because it was desired te improve his position.

(106) The following figures afford a striking illustrarion of the consequences
which inevitably flow from the absence of a controlling authority charged with the
duty of co-ordinating the organisation of the whole service. They shov- (1) the classi-
fication of the staff in the various Departmeats made in 1909 under section § of the
Act of 1908, and (2) the classification as it stands at the present time.

_ :r First Division, Second Division. - Third Division. Total.
B ! - S
I :
A | B A | B A | B
Number of clerks in 1909, 93 171 312 | 70 498 ] 772 2,616
Number of clerks in 1912 150 253 64 | 830 691 | 30 BRI
| . | decrvase
Increase in1912. ... ...... 57 I 82 152 60 193 ; 42 02

(107) It will be observed that while the total number of clarks has increased in
the three years from 2,616 to 3,118, or by 19.2 per cent, the increase in the First Divi-
sion has been 139 or 52.6 per cent; in the Second Division 212, or 19-8 er cent; and in
Subdivigion B of the Third Division, the lowest grade of all, there has Leen an actual
diminution of 42 clerks. .

(108) The character of the work performed differs widely in the several Depart-
ments, but it may be confidently asserted that in any properly organised Department,
the routine work will require a considerably larger number of clerks than the work of
a superior kind. :

(109) T find, however, that in 1909 the Third Division represented no more than
48.5 ver cent of the totel number in the service; whilst in 1912 it represents only 45-5
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per cent. It will further be noticed that while the lowest subdivision, namely III-B.
is getually reduced in number, the highest, namely I-A. is increased by 57 to 61 per
cent, and the next highest, I-B, by 82, or 458- per cent. The quantity of work has no
donbt grown in the last three years, but it can hardly be supposed that its qualily haz
grown in the-e proportions.

(110} The inferences which I draw from these figures are that the original  "issi-

S PP pappegrpesre e 5P VL

;' fication of 1909 did not correspond with the duties to be performed: and thag the ¥
- alterations which have been made during the last three years have aggravated t.he g
4 initial error. I may add that. though T have not been ahie to make an exhaustive

examination of the work in all of the Departments, iy own observativn, so far as it
¥ goes, entirely supports these eoneclusions.

s (111) The first principle of & sound departmental organisation is that the work
i ~hould be elassified according to its importance. the responsibility involved. and the
experience required to perform it properly. Regard should also be paid to the main-
tenance of a flow of promotion so that, if possible. a man should not be kept tou
long at work which is inferior to the best of which he is capable.

(112) When the staff has been arranged and classified according to that principle.
the numbers of the several classes should not be varied except to meet an increase or
diminution of the work allotted to each: and no promotions should be made except on
the vecurrence of a vacaney.  On each oceasion of promotion, therefore, the increased
salary and the higher status would be coupled with higher duties.

(113) T have already called attention to vne respeet in which these prineiples are
flagrantly ignered, namely, by the promoticn of officers without any change of duties,
<o thatthere are numerous cases of men who. after twenty vears' service, wiil be found
to be doing work which, though quite suitable to their position at the beginning of their
afficial career, is «xtravagantly remunerated by the salary of the clase to which they
have ultimmately attained. -

‘ ¢114) A< another illustration of the same error I may point to the legislation
. which enables a private secretary of a Minister to be added, after one year’s service,
: without any certiticate of the Civil Service Commissioners or other evidence of his
.} yualitications, to the permanent staff of the Department in any position below Subdi-
{ i vision A of the First Division. Tt might thus bappen that in a Department, presided

over by a rapid suecession of Ministers, the number of clerks in Subdivision B of the
First Division (the salary of which is $2.100 rising to $2.800) might be increased at
{ the rate of one a year without any corresponding increase in the work of the Depart-

L

% ment. aud con~equently without any duties for the clerks in question to discharge.

4 v113) It is ditficult to understand how this point could have escaped notice when

{[ag 3 the legislation in question was being pa~sed. If at any time there is work enough

e in a given departinent for a certain number of clerks and no more, how could the

it addition of another clerk be justiied? The desire of the Minister to provide for his

é’g 13 private secretary is intelligible, but this should clearly be done by appointing him to

4 some vacant pesition whick he is qualified to fill, and not by the creation for him of a

: post which is not required for the work of the Department, and which imposes for all

¥ time an additional charge on public funds. *

3 (116) What seems to be urgently required is the appointment of a committee

of Leputy Heads or other high officials to examine in detail the work of every Depart-

went in the service, and report what number of clerks of each grade is required to

carry out the work.  This may appear at first sight a task of inconvenient magnitude;

but I think that when once the members of the committee had established certain prin-

ciples for their own guidance (such as, for example, the definition of routine work).

they would find the application of these principles to the business of the several

Departments a comparatively easy matter. . ‘%
(117) When this task has becn completed sowee one Department should be charged g

with the duty of seeing that the classification laid down was adhered to. Every pro-

posal for an increase in the number of any cla.. -hould be carefully scrutinized; and

the Departrient proposing it should be called ¢. » explain the necessity for the new
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post, the nature of the duties to be attached to it. and any other matters which may
seem to call for inquiry. In this way the classification of all the Departmenis will be
kept within proper limits and uniform principles of organisation will be applied.

(118) I think that the Department of Finance, which is directly interested in the
financial effect of such proposals, is naturally marked out for this duty.

(119) In one other respect the classification prescribed by the Act might, I think.
be amended with advantage. It appears to me to be too rigid and wanting in flexi-
bility.

(120) The intention seems to have been to franie a uniform classification for all
Departments.  Considering the great variations in the work of the Departments, I
doubt if this is either possible or even desirable. Even 11 the clerical servicos could
be treated in this fashion, there is a large number of professional and technical
appointments the classification of which cannot be cast in the same mold.

(121) For administrative work of a clerical kind it may perhaps be reasonable
that a young man entering Subdivision B of the Second Dirision by open competition
should begin at 00 a year and rise in the ncrmal course through the other classes <
Subdivision A of the First Division, in which the maximum salary is $4,000. But a
frarce-work of this kind is not so readily adaptable to the cases of men in middle life
drawn from outside profes=ions, or to the young men whose qualifications and work
are mainly technical.

(122) [ :uggest that for all sach appointments as are sanctioned under Section
21 of the Act of 1908 special salaries, or scales of salaries, should be fixed from time
to time, and that the situations in question should not be classified with the purely
clerical appointments.

(123) As regards the duplication of the same or sir-nar work In two or more
Departments, I regret that the limited timne at my disposa! has prevented my making
as complete an examination of the work of the several Departments as T could have
wished. In anv case, however, T should scarcely be competent to make any definite
recommendations of a detailed kind. But I have nuticed some branches of business
the organisation of which seems susceptible of improvement in this respect.

(1) The statistical information compiled or published by the Government Depart-
ments.—This is a matter in which co-ord'nativin and control are especially necessary;
but a very competent Comniission has been appointed, under the chairmanship of Mr.
Grigg, to inquire into it, and their labours Fave not yvel been brought to a conclusion.
1 therefore refrain from making any sugyg 2stions on the subject But I may perhaps
be allowed to express the opinion that., while the form and matter of the statistical
information to be issued to the public may properly be prescribed by some central
authority or Department, the actual compilation of the statisties should rest with the
Department dealing with the subject to which they relate.

(ii) Public health.—This is a subject which is at present dealt witha by several
Departments. Having regar! to the rapid growth of population and the very impor-
tant interests involved, it is, I think, desirable that a strong central Department
should be established with power to deal with all questions relating to publie health.

(ii1) Surreying and map-maling.—Several Departinents appear to be engaged in
this work. and I have no doubt that advantage would vesult if it were more concen-
trated; but the subject is one which requires much detailed investigation before a
scheme could be drawn up. I suggest that s Dopartmental Commission should be
appointed to inquire into the matter.

(iv) Steamship substdies.—These are dealt wnlx by both the Post Office Depart-
ment and the Department of Trade and Commerce. I think that they should all be
controlled by one Department. Tnder present conditions it is quite possible for a
steawship company to be in receipt of a subvention from both Departments without
either of them being aware of the payments made by, or the services rendered to, the
other.
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i} THE DISTRIBUTION OF THE WORK BETWEEN THE SEVERAL
DEPARTMLENTS OR AUTHORITIES.

1124) This is another subject which requires more careful examination than I
have been able to give to it, and T feel same ditidence in offering any remarks upon it

The branches of administration which come within the purview of the Dominion
Government are so numerous and so varied in their 1ature that it is clearly necessary
to edopt some system of grouping; and it is certainly desirable not only that the
branches to be deal: with by each Minister should be as nea s cognate as possible,
but that all work of the same character should be concentrated in one Department.
In the system under which the present distribution has been arranged it is not easy
10 recognize any underiving principle.

(125) For exanple, the Department of Agriculture, besides the work which one
would naturally expect 1o find allotted to it, deals with patents, copyright, trade-
marks, exhibitions, public health and quarantine. The Department of Inland Revenue,
the main function of which iz collocting the duties of excise, deals also with the
inspection of weights and measures, the inspection of gas and electrie light, patent
medicines, and the adulteration of food and fertilizers. “The Department of Publie
Works maintains harbours. plers aud navigation works generally : but the maintenance
of the St. Lawrence Ship Channel. a work not very different in character from the
other navigation works, is under the control of the Department of Marine and Fish-
eries. 1 have already referred to the faet that two Departments,-namely, the Post
Oftice and the Department of Trade and Commerce, deal with steamship subsidies,
while the latter Department iz also charged with duties relating to the inspection of
grain which, at fir~t ~ight, ecm more appropriate to the Department of Agriculture.

1 am not in a position to make any definite suggestions as to the redistribution
of these auties; but 1 think that the whole subject should receive early consideration
by the Government.

(126) ~. this connection, however,”I may perhaps be allowed to make a sugges-
tion with regard to the Departments of (‘ustoms and Inland Revenue. Both of them
are engaged in work of much the same character and each maintains a staff at vari-
ous points in the Dominion. The suggestion which I have to 1nake is that these two
Departinents and their staffs should be amalgamated. I feel sure that the convenience
of the public would be consulted by such a change, and that considerable economies
could be effected not only in the higher positions but also among the rank_and file.
Collectors of Customs, with a number of subordinate officials, are stationed at almost
all places at which there are Inland Revenue Collectors; and at many of these places,
judging from the amount > revenue collected, the duties must be scarcely sufficient
to occupy the whole time of the officials. In suggesting this amalgamation I confine
myself, so far as the Department of Inland Revenue is concerned, to that portion of
its functions which relates to the collection of the excise. Its other duties seem to
be more appropriate to the Department of Trade and Commnierce.

IV.GENERALLY THE MANNER IN WHICH THE PUBLIC BUSINESS OF
THE DOMINION IS ADMINISTERED.

(127) Under this head I have brought together some miscelianeous points which
haxre sugzested themselves to me in the course of my inquiries and which cculd not
conveniently be dealt with under any of the foregoing sections of this Report.

(1) The development of the natural vesources of the country.—The Dominion of
Canada is peculiarly fortunate, in cumparison with other countries, in the wealth of
its natural resources; but, notwithstanding what has.already been done in this con-
nection, I feel some dsubt whether adequate steps have been taken for preserving and
developing these resources for the benefit of the nation as a whole.
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In laying down a policy to be adopted in such matters questions ¢ great com-
plexiiy will arise which must be treated from a comprehensive point of view and
which require for their elucidation the highest technical and 1rrofessional skill which
can be made available.

The carrying out of the policy when decided on, and the execution of the neces-
sary works must, of course, be left to the particular Department deaiing with the
matter in hand. This departmental autonomy is uecessary for administrative pur-
poses, and must clearly be maintained: but it has two drawbacks. In the first place
it results in questions being dealt with in a fragmentars or piecemeal fashion with-
out sufficient consideration of all their various aspects; and in the second place, the
technical ofiicers of the Departments, being mainly occupied with the projects and
business of the moment, have not sutlicient time to deal in a deliberate manner with
all the problems involved, many of which do not directly concern their own Depart-
ment and may consequently be lost sight of altogether.

For example, almost every waterway may be considered from at least two points
of view. It may be utilised either for purposes of navigation or for the purpose of
the production of power. These two objects may. and probably will, be antagonistic
to each other. Tt may happen that the Department dealing with one is not the Depart-
ment dealing with the other: and in that caze one or both of the Departments
will in all probability be found to be acting independently. Yet it is clear that a
ssund judgment can only be formed on a careful balance of all the considerations
affecting the subject.

By the appointment of the Conservation Commission, under an Act passed in
1409, the first step was taken towards a comprebensive ticatiment of these important
questions: aud I understand that some progress has beer made with the work. But
I venture to think that it 1s necessary to define with greater precision the objects to be
aimed at; and that the Commission is not adequately equipped with the expert assist-
ance without which the best results cannot be achieved. I notice that the whole cost
of the staif for the current year does not amount to $25,000. Mereover, the size of
the Commission (32 members) scems to me inconveniently large for practical pur-
poses,

I think that & more suitable body for the purnuses whieh I have indicated vould
be a small permanent Commission of thiree, or at most five, members. who should
devete their whole time to the work, and who should be assisted by a statf of the best
experts procurable either .n Canada,or elsewhere. Their functions should be (a) to

iuitiate and work out—but not to execute—schemes for the utilisation in the future

of the natural resources of the country; (b) to examine and report upon every scheme
affecting these resources, whether prumoted by the Governwent or by private parties,
before it is sanctioned by Parliament; and (¢) to train up a body of technical experts
who could be transferred, as opportunity offered, to the permanent service in any

Department in which they were required. The Commission would in short be a think- -

ing, planning, advising, and training body, with no executive functions. It should be
directly responsible to and under the general control of the Prime Minister.

(ii) General control of the public service.—In paragraph 103 1 called attention to
the want of some co-ordinating authority with power to deal with the staff and
organisation of the different Departments so as to secure the application of uniform
principles and methods: and in paragraph 118 I suggested thut the Department of
Finance should be charged with this duty. 1 attach importance to this recommenda-
tion because I feel sure that many of the defects in the existing system are attribu-
table to the want of such an autoority. But I think that its functions might use-
fully be extended to certuin other matters in whick general control is desirable:—
such as the modification within certain minimum and maximum limits of the
prescribed scales of salary; the number and character of the situations which may
be filled under section 21 of the Act of 1908: exchanges and transfers between
diferent Departments or different branches of the service; the hours of work in the
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several Departments: the amount of ordinary and sick leave to be allowed; -the ———

kieping of attendance books, &e. Some of these are now regulated by statute, but it
appears to me that they are matters which could be more conveniently dealt with
by administrative action, which enables such unformity as is desirable to be more
readily enforced. and at the same time permits of exceptional treatment when
required.

(iii) Salaries.—The question of salaries has not been specifically referred to me,
and even if it had been, I do not consider myrelf competent to make definite recom-
mendations on the subject without mere knowledge than I possess of the various
conditions affecting it, such as the cost of living in this country and the effect of
the competition of other forms of employment. But I may perhape be allowed to
make the following observations, -

The provisions in the Civil Service Acts with regard to classification and scales
of salarv are, as I have suggested in paragraphs 119 to 122, wanrting in flexibility.
I think it would be more satisfactery if, while minima snd maxima were prescribed

by statute, the actual scales were left to he aettled, as occasion required, by the .

Departments concerned, with the approval of the Finance Department. For exam-
ple. it does not ~cem to me necessary that al offierrs who are placed in Subdivision
A of the First Division shoulld proceed as a .o atter of course to the maximum of
#1000, Having rezard to the large number of admiuistrative otficers in this sub-
divizsion the maximum appears to be unnecessarily high in many caszes, if compared
with the salaries of the Deputy Heads, who rank immediately above them, snd with
the principal techuical and professional oficers who are usually placed in this class.
On the other hand, while the normal salary ot he Deputy lleads is 85,000, it is
ciear that some of these positions invelve much greater responsibility than others.
If $5.000 is o suitable remuneration for the greater number of these situations, I
think that In some cases this amount should be considerably inereased. The same
remark applies to the higher professional and technical officers, many ~f whom are
paid on the same scale as administrative officers performing duties of muech less
importance. It is clear that the best professional and technical skill should be at
the dispusal of the Government, but this can only be attained by the payment of
salaries approximating to those which are received ly professional men of equal
eminence in out<ide employment. ’

1 desire also to offer one suggestion with respect to the scale of salary prescribed
for the Third Division. If it is intended to adhere to the principle laid down in
the Civil Service Act of 1908 under which there is no outlet from this division into
the Second Division except by open competition or the method prescribed in section
26 (2) of the Act, T think that the maximum ~f Subdivision A of the Third Divi-
sion might well be increased to 81,500, and in the case of specially meritorious
officers with not less than, say, twenty-five years' service, even as far as $1,800. If
the Third Division is to be kept rigidly fenced off from the Second Division as the
Act contemplates, and as is, I think, desirable, it is necessary that the maximum
salary attainable in that branch of the service should be fairly high, and that there
should be a few prizes in it. in order to attract candidates who will be content to
make their career in it. For this purpose a maximum of #1,500, with a rise to $1,800
in special cases, does not rppear to me to he excessive.

(iv) The Drafting of Government Bills.—\inder present conditions no single
avthority seems to be resvonsible for seeing that uniform mechods, language, and
principles are observed in the preparation of Government measures. I think that
this is a serious defect. While there is no cbjection to each Deportment drafting its
own measures, it is highly desirable that all should be subjected :» sxamination by
some co-ordinating authority with a view to the application of common princip]e‘s
of coustruction and interpretation.

(v) Accounts.—The forms of account kept by the various public Departments
do not appear to be designed on any uniform plan. The Governor in Council, on the
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report of the Treasury Board, has pover, uuder section 12 of the Finance and
Treasury Board Act, to prescribe the r.anner in which each Department of the
Public Service sball keep its accounts; but :his power does not appear to have been
exercised up to the present time.' Unif>rmity in the system ot account-keeping is
a matter of some importance; and I think it would be well if the subject were taken
intc consideration at an early date. Probably the most conveniont procedure would
be for a committee consisting of a representative of the Auditor General’s Depart-
ment and a representative of the Finance Department to examine the various systems
at present in use, and then prescribe one uniform system for the whole ser.on

(vi) Medical Referee—~In paragraph 98 1 suggested the appointment of a medi-
cal referee to_examine the certificates of ill health put forward in support of appli-
cations for superannuation. I think that the functions of such an official could be
usefully extended so as to ir~lude the examination of certificates of ill health in
support of applications for leave of absence. If such an examipation wern instituted
an appreciable number of the certificates would in all probability be found to require
reconsideration. .

.(128) In the earlier portions of this Keport I have indicated the important points

which appear to require attention in connection with the organisation of the public
service; such .s the amount of routine business transacted by Ministers both in
Council and in their Departments; the necessity tor a closer control over the expendi-
ture; the practice of trarsacting business by oral discussion rather than by corre-
spondence; the want of a proper classification of the duties and staff in the several
Departments; the appointment and promotion of officials on political grounds rather
than on merit; and the establishment of a aystem of retirement.
"~ But of all the topics on which I have touched the two which appear to me to be
the most important are first, the relief of Ministers from routine and administrative
duties so that they may be set free for the consideration of policy; wnd secondly,
the improvement of the organisation and personnel of the Public service so that it
may be in a position to cope etliciently with the business of the ecuntry, not only in
the present, but in a future which is day by day developing additional work and
fresh responsibilities.

1 desire to urge as strongly as I may that for the creation and maintenance of
an efficient Civil Service three e-sential conditions are required :—

(1) The best material in the country must be attracted into it and induced to
remain tuoere,

(2) To this end the service must be so regulated as to provide a permanent
career in which promotion will depend on individual merit exhibited in the daily
performance of duty. :

"(3) Tt follows from this that the mutual relations of Ministers and Civil Ser
vants alike must be conducted with a loyal and single-mindad devotion to the publie
service, from which all cons!derations dependent on the political views of individuals
should be wholly excluded.

Whether and how far it iz possible to realise these conditions it is Wt foe see
to say. But I feel confident that, until they are realized. the Pullic Sereice will
not be such us the Dominion is entitled to expect, or such as i ecsential fur the propee
transaction of its business.

I have the honour to be, Sir,
Your obedient servant,

~

G. H. NURRAT,






