
CHAPTER I1 

AVOIDANCE OF OVERLAPPING AND DUPLICATION 

The preamble to the Order in Council appointing 
the Commission contsis  the following recital:- 

"3. That governmental expenditures are increased 
by overlapping and duplication of services as between 
the Dominion and provincial governments in certain 
fields of activity. . . ." 
Moreover, the Commissioners are specifically 

instructed (3 (c) of the Order in Council), 
"to examine public expenditures . . . in general, in 
order to determine whether the present division of 
the burden of government is equitable, and conducive 
to efecient administration. . . ." 
It should be noted that the Commission's atten- 

tion is drawn to "overlapping and duplication of 
services," not to the nominal duplication of depart- 
ments of government. The mere existence of ten 
departments of agriculture or of public health does 
not in itself imply dupliostion of services. A 
function may be divided between a Dominion and 
provincial department in such a way as to avoid . 
overlapping. But fields of activity which are 
regulated and served by both Dominion and 
provincial departments deserve special examination 
in such an inquiry aa this, because the situation 
lends itself readily to overlapping unleea care is 
taken to avoid it. 

The Commission's instructions, did not call for a 
searching examination of the efficiency with which 
every unit of government performs the functions 
assigned to it, and indeed the elaborate and detailed 
investigation necessary could not appropriately 
have been made in conjunction with a general 
examination of Dominion-provincial relations. This 
survey is primarily concerned with the question 
whether there is extensive physical duplication 
between Dominion and provincial departments of 
government. But overlapping is only one of several 
unsatisfactory conditions which may exist when 
two governments share a field of activity. There 
may be failure to occupy the whole field, which 
may be termed " underlapping " or neglect; or the 
field may be divided illogically and inefficiently, 
leading to waste and friction. Our general inquiry 
on overlapping and duplication also threw some 
light on administrative tendencies which increase 

government costs within individual governmental 
and some suggestions are made toward reducing 
them. 

A high degree of administrative co-ordination is 
more diicult to attain in a federation than in a 
unitary state. The relative effectiveness of single 
authority aa contrasted with divided or dual control 
is obvious in any sphere of administration. Within 
a federal state the advantages of single authority 
are possible in fields exclusively assigned to one or 
the other government. But dual control is inevit- 
able in those meas of concurrent, divided and 
contentious jurisdiction which are oharacteristic of' 
federal states, and which tend to increase with 
the growipg complexity and interdependence of 
society. Efficiency and harmony in government 
administration in such fields depend upon a 
measure of good-will, give-and-take, sincere end 
positive co-operation of the governments concerned, 
on both political and administrative levels. These 
are conditions difficult to achieve and still harder 
to preserve.9 

The administrative problems inherent in all 
federations are increased if the member states or 
provinoes differ widely in size, wealth, and political 
and social outlook, beoause it becomes impomible 
to fit national wtivities precisely to the needs of 
each of the provinces. I n  Canada there are several 
jointly occupied fields in which the Dominion 
provides supplementary services through bureaux 
for consultation, direction and research. The 
problem is one of complementing or supplementing 
each of the highly varied provincial services. In  
supplying these services some provinces are earlier 
in the field, adopt more aggressive policies, spend 
far larger sums. Any attempt to match national 
policy to all of these a t  once encounters a dilemma. 
To complement the activities of all provinces on 
the scale needed by the smaller and less aggressive 
provinces results in duplication of services for the 
larger provinces. To match activities with the 
more aggressive provinces means that the needs of 
the smaller and fiscally weaker provincee will be 
neglected. Such a dilemma may be avoided in the 

~ B w  Appendix 74. A. C o w ,  DidDoultisr of Dklded J u h  
diotion. 



the ~ o k i n i o n  Government by stressing 
these national services in those provinces where 
they are most needed and minimizing them else- 
where. Such adjustment is more difficult if the 
national service consists of a branch or bureau 

C 
operating a t  each provincial capital. Even regional 

' adjustment may lead to charges of discrimination, 
and in practice the Dominion Government usually 
steers a middle course which results in some 
measure of duplication with the services of the 
stronger provinces and some inadequacy of service 
for the weaker ones. In a federation of provinces of 
unequal size and resources it  is difficult to see how 
this basic dilemma can be avoided. 

These factors point to the inevitability of some 
waste and maladjustment in such a federation as 
the Dominion of Canada, even if a high degree of 
co-operation and unanimity can be maintained 
between the several governments. The aim of 
administrations must, therefore, be to confine waste 
as much as possible to what is inherent and 
unavoidable. 

In  order to determine the extent of overlapping 
between governments the Commission attempted to 
examine in its public hearings the principal officials 
of relevant departments of Dominion and provincial 
governments. All but two Governments (Alberta 1 and Quebec) co-operated in supplying the names of 
appropriate officials and permitting them to 
appear before the Commission. Although under 
the Inquiries Act the Commission could have 
subpoenaed officials of any government, i t  was not 
deemed expedient to ae.k civil servants for informa- 
tion if the government concerned objected. I n  
addition to the public hearings two of the Commis- 
sion's staff made a special survey of Dominion and 
provincial services. We now proceed to summarize 
by services the results of our inquiries. 

Measured by total expenditures, agriculture is 
the largest field of concurrent service,1° and the 
existence of nine provincial departmenb of agri- 
culture as well as a Dominion department.appears 
to give rise to a popular conviction that duplication 
in this field k very extensive. Comprised within 
the term "agriculture" is an intricate network of 
diverse services and regulations included under the 
four general headings: production, marketing, 
research and promotion. These break down further 

into much smaller divisions. Research involves 
local matters such as soil analysis and matters 
common to all provinces, or even international in 
interest, such as plant hormones or certain animal 
and plant diseases. Marketing includes the pro- 
cedure by which a market-gardener exchanges his 
produce in the local village, as well as the highly 
organized international grain trade.. In  this com- 
plex field there are activities so obviously local 
that no one questions the desirability of their 
provision or regulation being provincial; others are 
as obviously national, for it  is the Dominion. 
Government alone which can efficiently provide or 
regulate them. In between are activities not so easy 
to allocate since they have both local and national 
aspects. The relative importance of provincial and 
Dominion interests in these activities alters as the 
Canadian economy becomes more integrated and 
provincial economies more interdependent, and as 
the technology of farming changes. The constitu- 
tional provision for agriculture in 1867, which made 
it a subject of concurrent jurisdiction with the 
provision that provincial enactments were effective 
only "as long and as far " as they were 'l not 
repugnant to any Act of the Parliament of Canada ", 
appears to have permitted the vast growth of 
government activity in this field to take place 
without serious friction between jurisdictions. 
Although the division of activities which hae been 
reached today is essentially the result of a long 
process of trial and error rather than design, it  is 
not markedly different from what would be dictated 
purely by considerations of logic and efficiency. 

Dealing first with the extent of d~uplication, the . 
Commission did not find, either in its public or 
private investigations, any basis for the popular 
belief that the activities of Dominion and provincial 
governments overlap extensively, or that by com- 
plete elimination of what overlapping exista there 
would be any substantial reduction in the present 
cost of agricultural services in Canada.11 A few 
minor cases came to light, but the potential 
economies, disregarding for the moment other 
values that may be involved, would be a mere drop 
in the bucket when measured against the annual 
Canadian tax bill or even against the annual sums 
spent upon agriculture. The amount of duplication 
in agricultural services is less now than it was some 
years ago, improvement having resulted from two 

1ODominion estimaks for 1988-89 for a cultural services 
were $9 997 000 the total rovincial estimates g the latest avail- 
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quite different fmtors: (a) a coI;'centrated attack 
on the problem as the result of public criticism; 
and (b) the retrenchment in all government 
expenditures consequent upon the depression 
(especially by certain provincial governments). 

Present relationships betwen the provincial 
departments and the Dominion reflect to a con- 
siderable measure the fiscal strengths and fortunes 
of the several governments. During the depression 
agricultural services were sharply curtailed by 
almost all governments, and restoration has pro- 
ceeded unevenly with the arrival of better times. 
In those provinces which have not found it 
practicable to restore expenditures to earlier levels; 
the Dominion Government is now providing a mnoh 
larger hare  of the combined services than it was 
before the depression. This relative expansion by 
the Dominion is accepted as unavoidable, especially 
by the smaller provinces, or at least as preferable 
to complete neglect of services formerly provided 
by the provinces but now beyond their means. 
Certain provincial leaders, however, hold that it 
would be more satisfactory if the Dominion, rather 
than expanding its own services to meet the 
deficiencies of the provinces, would provide grants- 
in-aid so that the provinces could directly under- 
take services which, though it is not now financially 
feasible to undertake them, are of a .character 
likely to respond more profitably to provincial than 
to Dominion sdiection. The danger of. additibnal 
duplication in the future, as the provinces restore 
their services to pre-depression levels because of 
either a return of better times or a reallooation of 
revenues and obligations as recommended in another 
part of this Report, should be noted. When all the 
provinces once more find it possible to meet all 
those agricultural services which are logically of a 
local nature, it  will be necessary to reconsider care 
fully the division of services between them and the 
Dominion, and the latter government may find i t  
conducive to efficiency and harmony to retire from 
certain fields. 

A division of agricultural activity between the 
Dominion Governdent and the provinces suggested 
both by logio and experience would allot to the 
Dominion the following fields:- 

(1) Marketing, grading and inspection, except 
for local dietribution of commodities locally 
produced; 

(2) Plant and animal protection from pest9 
and diseases especially those introduced from 

,, abroad; 
-2 (3) Researoh 6f a general nature; 

(4) Certain national and international aspecta 
of production and of agricultural economics. 

The provinces would then undertake:- 
(1) Extension and promotion; 
(2) Organization of farmers' activities, includ- 

ing co-operative marketing; 
(3) Production, except as under (4) above; 
(4) Local aspects of research, such as soil 

surveys; 
(5) Local interpretations and use of Dominion 

marketing and commercial intelligence services; 
(6) Local marketing of commodities locally 

produced. 
This is not dissimilar to the division now in 

effect. There are some activities (e.g. production) 
which combine national and local aspecta in a 
manner difficult +to divide with complete satisfao- 
tioh. Marketing and grading have been dealt l i t h  
in another place.12 

The finding that gross physical overlapping does 
not exist must not be taken as assurance that waste 
of public funds does n i t  occur in the fields of 
agricultural service and regulation. Overlhpping 
between Dominion and provincial departments is 
by no means the only potentia cause of such 
losses. It is possible that there is avoidable over- 
lapping between a department of agriculturb and 
other department9 within the m e  gbvernment. 
Duplication can also occur within a departme& 
In  this connection we think that great care should 
be taken by the Dominion Department of Agri- 
culture which has undertaken so many varied 
aativities and h'as grown to such an ehormous eim 
that overlapping and waste may easily occur 
withlh the Department unless there is constant 

, effort to prevent it. 
The Commission's opinion is that substantial 

waste and loss in agricultural services arise from 
quite another condition, namely, the tendency for 
government policies to get into ruts. What is here 
&id applies 6 governrn&t operations generally. It 
is always easier to continue traditional services 
than to make innovations. In private, competitive 
business, the penalty for decadence is swift ahd 
sure. In the more sheltered world of governmept 
monopoly, stereotyped and unprogressive poli~ies 
may esoape detection and elimination much longer. 
The dynamic and swiftly-changing character of 
agricultural problems today demands highly flexible 
and resourceful methods of attack. The Comrnis- 
aion recommends for the ebrneat consideration 
of all government9 the frequent examination and 
reappraisal of all services, schemes and enterprise4 



in the light of modern needs, so as to prune out 
the dead wood and keep the administrative etrue 
ture vital and effeotive. One or two specific devices 
whioh may be of value in this connecfiion we 
suggested a t  the end of this chapter. Govern- 
men& can save themselves future diiculty by 
launching new policies, so far as possible, on a 
"project " or interim basis, subject -to careful 
scrutiny before becoming permanent. In the world 
of private enterprise the profit motive usually 
assures a periodic overhaul of activities, but 
governments need to devise some substitute. The 
retrenchment due to the depression impaired 
services of all kinds but in partial compensation it 
eliminated certain activities whose value had largely 
or wholly expired. From private and publio 
evidence the Commission is satisfied that the waste 
due to outmoded, redundant or misdirected activi- 
ties involves much larger amounts than any physical 
overlapping between services of different govern- 
ments. 

Within the limits of this Report a detailed 
consideration of all branches of agricultural services 
cannot be undertaken, but two services merit special 
attention. I 

Aghultu~al  Research.-The nature and scope 
of agricultural research are such that it ie difficult 
to co-ordinate. It is carried on by provincial 
universities and agricultural schools, by provinaial 
departments of agriculture, by the Dominion 
Experimental Farms, by the Science Service Branch 
of the Dominion Department of Agriculture, by the 
National Research Council under the Minister of 
Trade and Commerce, and by private corporations. 
However, by far the greater part of agricultural 
research in Canada is carried on by the Dominion 
Government, or under its auspices. Modern agri- 
cultural research has become so highly technical 
and intricate that it would require a superman to 
keep authoritatively informed on all the lines of 
research being carried out in Canada and elsewhere 
a t  any time. Yet without this knowledge and the 
authority to co-ordinate all agricultural research in 
Canada a certain ampunt of duplication and 
misdirection is inevitable. However, such duplica- 
tions are not without some value as checks. More- 
over, even if it were theoretically possible, it  might 
be unwise to attempt a rigid co-ordination of 
research with economy or even efficiency as the 
only criterion. The history of research proves 
that for best results you have to turn a good man 
loose with funds and freedom. Centralization is not 
necessarily beneficial. Our conclusion waa rather 
that research should be kept deoentralized among 
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colleges and individual workers as muoh ae pos- 
sible. Duplimtion of reaearoh may, however, 
readily occur if there i s  lack of adequate iaformatiap 
,@bout projwts under mw r ~ f  wmdeted 
projwts. Careful records of all agriculturd 
research activities should be available, and the 
findings of research workers collected aa speedily and 
disseminated as widely as possible. Research pro- 

I 
grams should be co-ordinated so far as consistent 
with the encouragement of individual enterprise, and 
these function0 can only be adequately performed by 
the Dominion. The relations between the National 
Research Council and the Department of Agri- 
culture appear to call for continuous scrutiny. Tbe 
benefits of agricultural research in Canada have been 
so vast in relation to the sums spent upon this 
scttjvity that we hesitate to urge parsimony in this 
field. The price of skimping a few thousand dollars 
a year in research might be the elimination of the 
discovery of a Saunders. 

Experimental Fam.-The experimental farm 
system is almost exolusively a Dominion activity, 
although several provinces operate demonstration 
farms or research stations doing similar work, The 
Dominion farms are used for both local and 
national research. The practical use of research 
discoveriea involves conveying them to the farmer, 
and in Inany ways the agency which actually makea 
the discovery is in the bed position to pase the 
information along, In this way the experimental 
farms .br&nch out into agricultural education and 
extension. These ace, by and large, fields of 
provinoial jurisdiction, and all provinces make some 
provision for them through their own departments 
of agriculture and their agricultural colleges or 
university activities. I t  is also impossible to draw 
a sharp line between national and local remarch, 
and the Dominion farms cannot avoid undertaking 
research projects which have certain local aspects, 
and which in some instances are more likely to be 
effective if pursued under local direction. The 
farms are also actively concerned in production, 
which, as has been said, falls more logically into 
the provincial sphere. The scope for duplication of 
effort is large. 

The opinion ,that most of the work of the 
experimental farms could be undertaken more 
effectively by the provinces was frequently stated 
to the Commission's special investigators. It was 
aaserted that since the soil is a natural resource as 
much as the forest or the mine, the servicing and 
regulation of agriculture could be undertaken with 
greater flexibility and effectiveness by provincid 
authorities. I t  waa contended that provinoial 
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authori%i w3re1morfinti&tey acquainted 'b;;th' ' 
the peculiar production problems of the region, 
with the problems of agricultural economics and 
of research, and that they could act more swiftly 
and flexibly in coping with local problems as they 
arose. The further argument was advanced that, 
since the provinces are concerned with education 
and extension, the logical arrangement would be 
for the experimental farms to be closely linked up 

i . with agricultural college6 and provincial depart- 
ments of agriculture, the three bodies acting in 
intimate conjunction to tackle the basic problems 
of the region. Certain provincial premiers and 

1 ministers of agriculture were confident that if 
a experimental farms and illustration stations were 

both left to the provinces they could be made to 
perform a larger and more useful part in agri- 
cultural production m d  education. 

I t  should be noted that these views as to the - experimental farm system are held by some, but 
not all, of the provincial leaders. Others express 
themselves as well eatisfied with present arrange- 
ments and results. Hitherto the experimental farm 
system has been too expensive for most provinces 
to assume. I t  was said that several years ago the 
Dominion offered to retire from the field but the 
provinces, on counting the cost, declined the offer. 
It was argued that the substitution of sJ;steme of 
provincial experimental farms in place of one 
national system would almost certainly increaae the 
total cost and increase the likelihood of duplication, 
and that it might result in great lack of uniformity. 

. I t  was contended that there would still remain the 
national aspects of production and research, which 
might require a national farm system as well as 
nine provincial ones, and that some of the gains 
in- flexibility supposedly inherent in provincial 
attacks on agricultural problems would be offset by 
a loss in stability and permanence in research 
programs, since agricultural policies would then be 
subject to the more erratic fortunes of provincial 
politics. 

Apart from these matters of jurisdiction, the 
charge has been made that in certain provinces the 
number of experimental farms is larger than is 
strictly necessary; that political factors are respon- 
sible for their number; and that any effort to  reduce 
them meets with so much local protest that it  ie 
not pursued. One competent authority rtsserted a 
smaller sum spent on fewer farms, more adequately 
staffed and equipped, would result in more and 
better work. It was estimated that aa much as 
$100,000 a year might be saved in one province by 
such a step. 
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It i* a h .  urged by' some cr'tics ;hit. while the I 
farms did excellent work in the pioneer stages, I 
educating the farmers of the area in the farming 
techniques necessary for the soil and climate of the 
area, the need for such experiments sharply declined 
when suitable seed varieties, methods, suitable types 
of cattle, etc., had become established, and that 
routine experiments tend to survive indefinitely to 
a point of sharply reduced utility. The inference 
.was that the programs of the farms were not 
shifting as they should from problems of dimin- 
ishing importance to new problems of rcgricultural 
economics, marketing and production, with which 
agricultural communities are now faced. 

On balance there is a prima facie case for the 
Dominion withdrawing from many of its activities 
in connection with experimental fanns, and either 
for disposing outright of most if not all experimental 
farms and illustration stations, or for handing - 
them over to the provinces. Admittedly, there are 
technical questions involved which the Commission 
has not had the time nor the opportunity to 
investigate fully. An inquiry by technically com- 
petent authorities would probably be advisable 
before action is taken. But it  should be pointed 
out that, if the financial recommendations of 
this Report are adopted, the fhancial obstacles 
against certain provinces taking over experimental 
farms will have been removed. I n  any case the 
Dominion should carefully reamraise its whole - 
experimental farm program 

Grants to Fairs and Agricultural Organizations 

The policy of government grants to agricultural 
organizations should also be carefully reappraised. 
Once such grants are begun, there is a tendency to 
continue them in a routine way. Dominion grants 
to such institutions were inaugurated as a war- 
time measure to assist in the stimulation of 
production. Except for grants to exhibitions and 
fairs of a national and international scope, it is 
suggested that the Dominion should withdraw from 
the field, leaving to the provinces, as a part of their 
production policy in connection with the provincial 
departments of agriculture, the responsibility for 
making such grants sla they deem wise. 

+ + + +  

What is said above is not intended to imply a 
lack of co-operation between the several authorities 
under the existing system. I n  most provinces the 
activities of the Dominion experimental farms and 
the extension and promotion work directed by the 
provinces are knitted dlioiently together. I n  a t  



least one province the provincial and Dominion 
authorities even choose their new pemonnel with 
this harmony in view. In general we commend 
the high level of co-ordination which exists between 
the provincial and Dominion officials of the several 
departments of agriculture. 

COLLECTION O F  TAXES 

Duplication of services for the collection of taxes 
obviously increases costs both of government and 
of tax compliance. We have dealt with the latter 
elsewhere.' Here we deal only with increased costs 
of government. Though extensive duplication does 
not exist in th; sense of duplicate organizations for 
the collection of similar taxes, there is waste in that 
simpler and less expensive machinery might be used 
to collect present taxes. 

In  our financial proposals we recommend that 
personal income taxes, corporation taxes and 
succession duties should be levied solely by the 
Dominion Government and we there discuss certain 
advantages of economy, equity and efficiency in 
having these taxes collected by one agency. If the 
recommendations concerning these taxes are 
implemented the overlapping and duplication of 
governmental costs of collecting these taxes will be 
automatically eliminated. But even if there is no 
redistribution of revenue sources, the advantages of 
a single system for the collection of a t  least personal 
income taxes and corporation taxes are great. It 
is obvious that if the same information on which 
both the Dominion and a province base their 
calculations of income taxes can be supplied only 

I once instead of twice, the governmental cost of 
checking the return and the taxpayer's cost of 
preparing the return are materially reduced. 

At the present time the Dominion collects, in 
addition to its own income tax, similar taxes for 
Ontario, Manitoba and Prince Edward Island, to 
the apparent eatisfaation and benefit of all 
parties.15 It was stated that a single system of 
collection is possible wherever the two definitions 
of "income " are the same, even though deductions 
and exemptions are different.16 I n  hearings in 
Victoria it was stated that joint collection of 
Dominion and British Columbia income taxes was 
impossible because "taxable income" in the two 
statutes was d8erent.17 While there may be - 

difference6 in the present definitions, it seems 
evident that the two definitions of "income" 
could be made identical and the same results could 
be substantially attained by different schemes of 
deductions and exemptions. Were this done it  
would be possible to avoid the duplication of 
tax-collecting offices, the increased governmental 
expense of audits, and unnecessary costs and 
annoyances of tax-compliance to the taxpayers. 
The case for joint collection of personal income 
taxes is overwhelmingly strong, whether the 
proceeds of such collection are retained by the 
Dominion or divided between the Dominion and 
province in which collections are made. Similarly 
provision should be made for collection by the 
Dominion Income Tax Division of municipal 
income taxes if they are retained, a t  least in so 
far as these are really income and not property 
taxes. 

Many of the same considerations apply to the 
collection of corporation taxes. Numerous repre- 
sentations protesting against present arrangements 
were made in public hearings by business organ- 
izations.19 These submissions did not in general 
complain about the taxes as such, but attention 
was directed toward the excess cost of collecting 
them, both to governments and taxpayers. A& 
provinces have built up extensive organizations fod m Q 4 
collecting such taxes, and the coat is substantial3 
Our recommendations with regard to the t a x a t i o ~ ~  , 
of corporations were framed to replace provincial 

a 
taxes, which are expensive to collect, by an exten- 
sion of the Dominion tax on corporate income 
which is collected in any case. This change would 
reduce the total cost of collection, and would 
remove the cost of tax-compliance arising from the 
preparation of multiple tax returns calculated on 
different bases. 

If our recommendation that the Dominion should 
have sole jurisdiction to levy corporation taxbe is 
not carried out, little, perhaps, can be done to 
diminish this cost by unified collection except in 
the field of income taxes on corporations. Other 
types of provincial corporation taxes are so 
different in the several provinces that little 
advantage would lie gained by Dominion collection, 
even if i t  were feasible. 

' 8ee p. 164. 
8678, USU. Sea alm Oat. Brief Pt. 11, p. W. ET. 
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tion between the Dominfon and certain provinces 
ina the oollection of stook-transfer taxes.20 These 
tax- on the transfer of eecurities are imposed by 

S the Dominion, by Ontario and by Quebec, and an 
., audit is conducted by all three governments. A .  . m>; 

unnecessary expense both to  governments and to 
taxpayers is thus incurred. We think that for 

' these taxes a single ~ollection and a single audit 
, would be appropriate and that savings in cost both 
; , to  governments and to taxpayers would thereby 

re~ult. , k- 8 , ' 'L69 
r .  . Q:?,* mLIc licnwnn 
8.  - 

- , l .  . The existence of a Dominion Department of 
. National Health, provincial departments of health, . and municipal organizatioas dealing with the same 
, general lervice offers some gtound for suspicion of 

, " unnecessary duplication, but our inquiries, both 
1. public and private, satisfied us that public health 

has local, provincial and national aspecte whibh 
justify the existence of administrative machinery a t  
all three levels, and that no material overlapping 
occurs a t  present among t h e m 9  

Expenditures by the Dominion Government for 
quarantine and leprosy, for inspection of immi- 
grants, for the treatment of sick mariners, for 
dishbled veterans, for inmates of penitehtiaries and 
for Indians are not duplicated in any way by the 
provinces. Jurisdiction ih all these instances is 
expressly conferred by, or clearly implied from, the 
British North America Act, Other important . - .. 

S ' brmahes bf DrJwinion expenditures in this field 

# c  , provide for the administration of the Food and 
L Drugs Act, the Laboratory of Hygiene and the ,- '/' . 'divisi~n of public health engineering. The last 

1 -  . ,mamed service inspects water and milk supplies on 
- xtommon carriers engaged in international and inter- 
,provincial traffic and the sanitary conditions in 

- Dominion buildings and parks. The Commission 
.#did not discover any duplication of theee services 
;by the provinces, though it is possible that some 
saving could be effected by the purchase of certain 

: :services frorn the provinces as an alternative to the 
;;,maintenance of Dominiop ~rganizations for the 

' - purpose.24 The annual saving would not be large, 
S - however, and there may be off-setting adva~tages 

m Ex. 108 rief of Inventment Dealern' As$n p. 15; Ex. 9 4  
Brief of ~ o m f  t u  Mortgage and I vent enta Aen'n 

Ex 13'1 k e w a  Dolh ept 4 ~ e 3 t l 1 ,  b . ' %t20%k!8$x. 
s l  e i o  rrr ind a R a r i  Be view 83  IS,^^^;: 8 ~ s 6 * % *  t: ot Bealth Ev. pp. 728.81: Brteabf .B 
p 88'10-3)1.4. EP N ), p 180-31; Er. 3lb, A m ;  h t .  bept. 

- , o p ~ c a l t h :  gv. [$h.& . 4684 Bee aho this Re prt, pp. 826. 
- a4 E.g. lunpection o? milk'and rate supplkm on om 08 
1. o m l e n  i t  is mug ested at p. 85 that heafth oervi. tqr f n d b  
- might de purchsrad by the ~ o m i i i o n  frorn provhaipdepertmeo*. 

- 1 .  - -  * 
in the 6ieeent Ahahaement which 0utweiKh'ti.i; 
finaaciai consideratioh It is reoommendd that 
thia possibility be investigated and the method be 
adopted wherever, on balance, it seems advisable 
to do so. 

Several new Dominion services touch more closely 
upon the provincial sphere (child and maternal 
hygiene, epidemiology, industrial hygiene, and 
publicity and health education) but we are datisfied 
from our inquiry that the dahger of duplication 
hae been kept in mind in establishing the new 
services and its extent kept to a minimum, and' 
that the establishment of such services on a 
national scale was a t  the request of certain prov- 
inces which will derive material benefit from them. 
It is true that they will, in some measure, dupli- 
cate work already carried on by two or three of 
the larger provinces, but some such duplication is 
inherent in federalism. In  any event, unlees the 
Dominion expenditure expands far beyond present 
intentions, the cost of such duplication will be 
small.26, These new services are provided by con- 
sultstive and research bureaux which are available 
a t  the need of the several provinces, and which 
co-ordinate and disseminate medical information 
more efficiently than a series of similar provincial 
bureaux would be likely to do. If the financial 
recommendations outlined elsewhere are imple- 
mented, the fiscal capacity of the several provinces 
to support adequate medical services may be 
brought up to a more approximate level, and in 
that event the Dominion Government may need 
to reappraise its health policies so as to avoid 
duplication with services that the provinces are 
then able to provide for themselves. 

POLIOPI SERVICES 

In  six of the nine provinces the enforcement of 
provincial as well as Dominion statutes is entrusted 
to the Royal Canadian Mounted .Police under 
agreements between the Dominion and the prov- 
inces concerned. The province pays the Dominion 
$1,000 per year for each member of the Royal 
Canadian Mounted Police required for provincial 
service. The other three provinces, Ontario, 
Quebec and British Columbia, continue their own 
provincia1 police forces. In  these province$, 
accordingly, two forces operate (in addition to 
municipal officers). In  the main they are engaged 
in quite distinct work, but it  is all a part of the 
general task of law enforcement. In  these three 
provinces a certain amount of duulication exists and 
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considerable sums could be saved by the negotia- 
tion of arrangements with the Dominion Govern- 
ment similar to those now in effect in the other 
skt provinces. These three provinces could be 
policed by a single force which would be somewhat 
amiinaller than the present combined Dominion and 
provincial police forces operating in them, and there 
would in addition be some saving of administrative 
overhead. Th'e standing offer of the Doqnion 
Government to  extend ita present arrangements to 
the three provinces has not been accepted because 
of considerations which in the opinion of the 
provipcial governments concerned outweigh the 
financial savings promised by the change. 

Provinces which have entered into agreements 
with the Dominion have, been able to cut their 
police costs in half.26 Analogous savings in the 
case of Ontario, Quebec and British Columbia 
would be of the order of $360,000 b r  each prov- 
ince, or a grand total of about $1,000,000 a year.27 
Although this sum would be eaved to the provincial 
taxpayer, the total Canadian tax bill would, how- 
ever, not be relieved to that extent, since the 
Dominion Government performs the service for the 
province a t  considerably less than cost. But it  
appears that approximately a total of $500,000 
annually could be saved if the Dominion were to 
make arrangements for police services with the 
three remaining provinces similar to arrangements 
with the other six, This saving is sufficiently great 
to wapant careful congideration, though there are 
other than financial considerations involved. 

The chief .argument advanced for retention 
by the province of its own police service is the 
desirability of the closest possible co-ordination 
between the provincial attorney-general's depart- 
ment, .the crown attorneys of the province, and 
the law-enforcement officers.28 I t  was repre- 
sented to us that since the provincial legislature 
and the provincial executive are responsible to the 
people of the province for the manner and method 
of law enforcement, it is desirable that the province 
have complete control of its own police force. A 
supplementary practical consideration, of special 
force in British Columbia, is that some provincial 
police officers act also as general provincial agents 
in aertain civil matters. It was suggested that 
Dominion police could not be expected to  perform 
these services in full, if a t  all; or in any case as 
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satisfactorily, because of their lack of knowledge of 
the local situation a ~ d  the more inflexible character 
of a Dominion-widq organization. As a result the 
province might have to enlarge its civil service; =L 
to carry out functions npw performed by the; 7 m I 

provincial policg. 
As against these arguments it  was asserted that 

the efficiency of law enforcement across Canada 
as a whole would be materially improved by the 
greater co-ordination of activity that would result 
from further unification. The weakness arising out 
of divided control was illustrated by the experience 
of the several forces in coping with the "sit-down " 
strike of single unemployed in the city of Vancouver 
in 1938, where the confusion over jurisdiction wae 
said to have hampered the police materially in their 
efforts to deal with the situation.20 Moreover, the 
arguments in favour of the maintenance of provin- 
cial forces were, presumably, applicable to each of 
the six provinces which have entered into agree- 
ments with the Dominion, but, on the whole, the 
provinces within the agreements are satisfied with 
present arrangements, and, with the exception of 
Alberta, show no disposition to go back to a force 
of their own.30 

UNpMPLOYMENT RELIEF AND OLD AGE PENSIONS 

Elsewhere important recommendations are made 
concerning the reallocation of responsibilities fop 
unemployment.31 If these changes are made, the 
powers and responsibilities of the several units will 
be clearly defined and duplication and other 
administrative waste in the handling of relief 
should be materially reduced. In  this section it  is 
merely proposed to call attention to the duplication 
which exists under the present arrangements. 

Both unemployment relief and old age pensions 
are a t  present jointly financed by two or more 
levels of government. Expenditures on direct relief 
are made by municipalities, on old age pensions by 
the provincial governments, and in both cases 
subject to audit by the Comptroller-General 
of the Dominion and later by the Auditor- 
Ggneral.32 Audits of relief expenditure are also 
conducted by provincial governments. It is 
di&cult, bowever, to see how this duplication of 
auditing could be eliminated under the present 
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system whereby costs are shared between two 
gbvernments. Dual audits are almost certain to 
continue so long as sums are advanced by one 
jurisdiction to be spent by another, subject to 
conditions. I t  would be unreasonable and, indeed, 
politically impossible for a government supplying 
a large part of the costs of a service to waive the 
right to audit expenditures made through the 
agency of another government. The procedure 
results, however, in a considerable measure of 
friction which is detrimental to harmonious rela- 
tions between the Dominion and the provinces. 
Our recommendations for a clear-cut division of 
responsibility for relief33 would, in general, mean 
that each authority would finance its own services 
with its own funds, in which case the need for 
such dual audits would disappear. 

In the administration of old age pensions similar 
duplication of auditing exists, though to a lesser 
degree. But again it  is difficult to see how this can 
be avoided so long as funds are contributed by both 
governments. But this occasions considerable 
friction. Numerous differences of opinion also have 
arisen over the interpretation of the regulations.84 
Most of the early differences have now been ironed 
out, but new ones arise from time to time. I t  
seems to us desirable that some simple provision , I should be made to provide for authoritative deci- 
sions as to contested points. This involves the 
choice of sDme tribunal satisfactory to the interested 

R 
parties and capable of giving expeditious and 
authoritative rulings as to the meaning of the 
regulations. 

RESEARCH 

So many governmental and private agencies are 
engaged in research that it would be strange if 
there were not a certain amount of waste or 
duplicate effort. Research in agriculture has been 
considered under that headink.86 The field in 
which duplication is most likely to occur is private 
competitive research in which the utmost secrecy is 
maintained. Our evidence on the whole matter 
indicates that in respect to research under govern- 
mental auapices the present situation is "reason- 
ably satisfactory".87 Persistent care is needed in thii 
field to limit waste effort to a practical minimum. 
The benefits of shrewdly directed research are so 
great in proportion to the sums expended, and the 
need for industrial and scientific research in Canada 
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is so widespread that undue "efficiency" in organ- 
ization might prove to be false economy. The 
situation is complicated by the fact that many 
disooveries in pure science prove afterwards to be 
of enormous value in the field of applied science,, 
If state aid were completely withheld from projecb 
which, though promising to extend the field of 
man's knowledge, appeared to be of no immediate, 
practical or fipancial benefit, the progress of research 
in both pure and applied science might be seriously 
checked. But such considerations do not justify 
duplication of identical experiments unless required 
for checking purposes,' useless investigatiqns, or 
other sheer waste, and we recowend that the 
present machinery of associate committees and 
other co-ordinating devices be extehded whirever, 
a greater pooling of knowledge and effort can be 
accomplished. 

MURIBT AND TRADB PROMOTION 

The only question concerning Dominion-pro+in- 
cial duplication in the field of tourist promotion 
arises out of the creation in 1934 of the Canadian 
Travel Bureau. This was designed to "sell 
Canada" to the tourists of other countries and to 
acb as a co-ordinating office for the humerous 
provincial, municipal and private tourist agenciea 
in Canada. Both public and private inquiries were 
made by the Commission relating to the work 
pepformed by the bureau ahd the administrative 
relationsliip between it  and the other botliea 
throughout Canada.88 Some conflict of. opinion 
was, apparent as to whether tourists1 could be 
attracted to Canada .by general advertising or 
whether i t  was more effective to advertise the 
specific looal attraction8 of the diverse regions. 1f 
the latter, then a question arose as to the value of 
extensive Dominion advertising. The Commission 
was un@ble, without extending its inquiry unduly, 
to measure the relative effect of general versus local 
advertising upon potentialb tourists , from abrqad, 
and thy8 to evaluate the workx~of the Canadiah 
Travel Bureau @ a preoim way. The annual sum 
devoted to tourist promotion b y s h e  Dominion is 
smalle in proportion to the - v h t  s u m  spent in 
Canada1 .each year by tourists, ' and without more 
information we should not like ,to disparage what 
may be a very valuable service. I n  view of aome 
critical co.mmente made by the provinces, however, 
we think the Dominion Government should satisfy 
itself by periodic *ppr&al that this new d o e  
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i' does not duplicate that of the provincial bureaux. 
, If duplication appears the Dominion service should 

' be reduced accordingly. The situation is complicated 
by the wide diversity of provincial expenditures. 
Several provinces have adopted a most aggressive 

l. tourist policy, and these provinces tend to feel that 
the Dominion Government may be overlapping their 
services. Other provinces are spending very little 
and rely (even gratefully) upon the promotion 
sponsored and financed by the Dominion Govern- 
ment. The basic federal dilemma arising out of the 
unequal financial ability of the provinces again 
crops up, and it  is impossible to satisfy the require- 
ments of all the provinces. 

In  the field of external trade promotion there is 
always the possibility that provincial trade repre- 
sentatives may duplicate the work of the Dominion 
Department of Trade and Commerce, but we are 
satisfied that up to the present there has been no 
serious overlapping. There appears to be a field 
for provincial trade agents to m i s t  in the sale of 
commodities of special concern to their own 
region,40 and, provided the facilities of the 
Dominion Commercial Intelligence Service are first 
explored and used as fully as possible before such 
special campaigns are launched or special provincial 

' representatives appointed, we do not believe the 
practice should be reprehended. The provincial 
representatives are able, i t  is contended, to act as 
selling agents in a way not permissible for 
Dominion Trade Commissioners, and in some cases 
local industries co-operate with provincial govern- 
ments to finance the provincial service. There is 
no reason why Dominion and provincial trade 
agents should not co-operate fully for the mutual 
benefit of their governments, and indeed we were 
assured that a large measure of co-operation does 
now exist.41 

STATISTICS 

I Practically all Dominion and provincial depart- 
ments collect some statistics in connection with 
their administrative operations, and the task of the 
Dominion Bureau of Statistics in part is to act as 

I 
a collecting, correlating and interpreting office.42 A 
great deal of attention has been devoted in the past 
twenty years to arrangements between the Bureau 
on the one hand and the Dominion and provincial 
departments on the other so as to eliminate waste 
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effort. Provincial statistics are for the most part 
collected by the provinoes and compiled by the 
Dominion Bureau. The latter prints and standard- 
izes the information returns and schedules bsed by 
the provinces in obtaining the information, and 
when the material is compiled-according to a plan 
usually agreed upon beforehand by all partie+it 
is made available to the provinces for their own 
use. In  addition there is some provincial compila- 
tion of material, the Province of Quebec for 
example, having published a year book fot many 
years. Since 1918 the departments of the Dominion 
Government have used the Dominion Bureau of 
Statistics as their statistical agency, although for 
special purposes, or when greater speed is required 
and is thought to be possible by direct collection, 
some of the departments still collect their own 
statistics from time to time. The danger of admin- 
istrative waste in the collection of statistics is con- 
siderable, but our inquiries did not bring to light 
any serious cases of duplic@,ion. 

The effective and economical compilation of 
statistics in many fields depends upon close and 
intricate co-operation between the Dominion 
Bureau of Statistics and the nine provincial govern- 
ments. This is a t  present fostered by occasional 
ad hoc Domihion-provincial statistical conferences, 17 

It was represented to us that the CO-ordinatiod 
would lm strengthened by h e  creation of ab- '' 4 
Statistical Council4s which would be required t? 
meet a t  least once a year. ' S  

aEOLOQICAL SURVEY 
. - 

The interests of the Dominion Government and 
the provinces overlap in the broad field of mapping 
and survey. Both geodetic and topographical 
surveys are closely related to the Dominion 
functions of regulatingnavigation, and of national 
defence. Since geological survey is a preliminary 
investigation looking toward the exploitation 
of natural resources, the title to which, is 
vested in the provinces, i t  would appear to fall 
within the provincial field. There are, however, 
material advantages in a national service able to 
draw upon technical skills in a way not available 1 
to the smaller provinces a t  least. Geological survey 1 

is closely dependent upon topographical survey, 
and unless topographical survey precedes geological 
survey it is necessary for the geological survey 
parties to spend part of their time doing preliminary 
topographical work. The practice has been for the 

I 
l 

Dominion and the provinces to share geological 

U Ev, p. 8844. 



survey work. We were told of the consultations 
that take place each spring before geological survey 
parties go out ao as to  avoid overlapping between 
Dominion and provincial efforts.44 The attitude of 
the several provinces toward Dominion participa- 
tion in thia field diiers markedly. 

The Province of Ontario, with major interests in 
mining, haa looked after practically all of ita own 
geological survey work since 1935 and its brief46 
expressed the willingness of the Province to asaume 
the entire responsibility for this work if the 
Dominion would exempt mining companies from 
income tax on actual mining operations. Other 
provinces, however, look to the Dominion to extend 
rather than curtail activities in thie field.de In  
support of this position it  was urged that every 
province could not afford to maintain the necessary 
staff of specialists. Manitoba, Saskatchewan and 
British Columbia, as well as Nova Scotia, favoured 
Dominion retention of this service and urged greater 
speed in the completion of topographical and 
geological surveys. The situation'calls for a division 
of the field between the Dominion and the prov- 
inces in a flexible way to take care of the needs of 
the various provinces. Since the activity consists 
largely of field-work i t  is feasible for the Dominion 
Department of Mines to distribute itssurvey parties 
so as to supplement the activities of the provincial 
governments. 

Most of the provinces maintain a branch or 
department dealing, with labour but no serious 
finangial waste due to duplication with the 
Dominion department came to light either in 
publip or private investigation. The Dominion 
Department maintains services dealing with such 
matters aa annuities, investigations under the 
Combines Investigation Act, fair wages on 
Dominion projects or construction, unemployment 
relief and co-ordination of employment offices. 
The only activities in which overlapping with 
provincial functions might occur are the employ- 
meht service, unemployment relief, and co~ciliation 
and investigation of industrial disputes. These 
activities are, however, dealt with at  length else- 
where and recommendations made thereon.47 
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"C. - 'JAILS; mNmNTUBJQB; LAW lDNFOBCQMlDNT 

The aost of administering justice and of main- 
taining penal institutions is divided among the 
several governments in Canada. Since the appbint- 
ment of this Commission, reconunendations have 
been made to the Dominion Government by the 
Royal Commission to Investigate the Penal System 
of Canada. These include proposals for the 
reorganization of the present administration over 
provincial jails and reformatorieq and peniten- 
tiaries. Our recommendation for a general power 
of delegation of jurisdiction by a province to the 
Dominion or vice versa, if adopted, will conven- 
ient,ly provide means for any change of jurisdiction 
involved in the recommendations of the Penal Com- 
mission. In  view of the exhaustive inquiry made by 
the Penal Commission on the whole subject of penal 
institutions (including overlapping), we think it 
would be out of place for us to say anything further 
on the matter of overlapping in this field, but certain 
complaints were made at  our public hearings and 
may be appropriately mentiond. 

It was represented in hearings in the Maritime 
Provinces that the present arrangements were in 
some respects inequitable and anomalous, and 
especially that the cost of enforcing such federal 
statutes as the Customs Act bore with undue weight 
upon the municipalities where the offence happened 
to take place.48 I n  New Brunswick it  was urged 
that excessive costs fell upon the municipalities 
from offences committed by Indians, who were held 
to be a Dominion responsibility.40 The inability 
of the weaker municipalities to provide modern 
penal institutions and uniformity of treatment waa 
stressed.60 These, however, are matters to be 
settled between the provincial government (which 
is responsible for the enforcement of law and order) 
and its agent or creature, the municipality. If the 
financial adjustments recommended elsewhere are 
made, every province will be in a financial position 
to make whatever rearrangements with its own 
municipalities appear to be called for in the 
interests of equity and efficiency. 

TRANBPORTATION 

A separate section of this Report is devoted to 
the discussion of transportation problems, and one 
of the most important problems discussed there ie 
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the actual and potential duplication of transporta- 
tion facilities by the Dominion and the provinces.61 
Indeed, duplication of services between govern- 
ments is greatest in the field of transportation, 
and probable developments in transportation may 
tend to increase greatly this duplication unless 
a comprehensive scheme of co-operation between 
the Dominion and the provinces is evolved. 

COMPANY INCORPORATION AND REQUWTION ; 
INBURANCHI; FIBHERIEB 

There is also some duplication of effort and 
services in the .above fields although the costs 
resulting from this duplication are not large. These 
Bubjects, however, are discussed a t  length elsewhere 
and recommendations made thereon.62 

SUMMARY OF OWRLAPPINQ AND DUPLICATION 

The foregoing indicates that the Commission's 
inquiries failed to disclose the measure of overlapp- 
ing and duplication betwe6n governments which has 
been charged from time to time. This conclusion 
is supported by the testimony of witnesses whose 
close contact with administrative conditions should 
have placed them in a position to detect any 
substantial degree of such wastes.68 Every provin- 
cial government, as well as the Dominion Govern- 
ment, was asked to permit officials to appear and 
give evidence about overlapping. During the 
Ontario hearings questions were addressed to the 
Government of Ontario seeking precise evidence 
regarding allegations of overlapping made in the 
Ontario brief. Further information was promised 
but was not received.66 Similar requests to provide 
us with concrete evidence were made of business 
organizations16e which had deplored the amount of 
duplication in government, but again with negative 
results. 

It should, however, be reiterated that the failure 
to discover gross overlapping does not warrant the 
assumption that no admiiistrative waste exists. 
We are .satisfied that considerable sums could be 
saved to the Canadian taxpayer without material 
loss in efficiency of servioee by a systematic weed- 
ing-out of ill-considered or obsolete aativities. . 
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The Dominion Government has within ite Civil 
Service Commi~ion an embryo agency for the 
systematic canvassing of the efficiency of the civil 
service. The organization branch of that commis- 
sion undertakes surveys of the day-by-day work of 
each civil servant; and on their recommendatione 
depend promotions, reclaasificationq new appoint- 
ments and termination of posts. They report on any 
proposed expansion of administrative machinery. 
We believe that this device is sound, but needs con- 
siderable strengthening and extension to be effective. 
If the ides can be copied by the provincial govern- 
ments it  should result in greater efficiency in pro- 
vincial services. 

But many wsstes are of a nature which' such 
administrative surveys are unable to disclose since 
they arise from unwise, static and outmoded 
~olicies which fail to change with the needs of a 
aynamic economy. The ~ & i l  Service Commission 
is not in a position to criticize policy in public 
expenditure. If sums are voted for a stated pur- 
pose by Parliament, all that the Civil Service 
Commission can do, no matter what its private 
views may be regarding the value of the service, is 
to see that the sums are spent through an efficient 
organization. Critical appraisal of policy can be 
made only by representatives of the people. We 
suggest that the task of periodic reconstruction of 
all branches and departments of government be 
entrusted to a special committee of Parliament set 
up for the purpose. Instead of being permitted to 
cosst along on its momentum in grooves worn 
smooth by custom, every branch and project of gov- 
ernment should a t  intervals be called upon to justify 
its cost in terms of values to society. Only in some 
such way can the operations of government be kept 
free from deadwood and duplication. This sugges- 
tibn, of course, applies to the Dominion alone, but 
some analogous method might be devised by the 
provincial governments. 

From the point of view of the civil servant such 
periodic reappraisals, which in order to be of value 
would need to be drastic and conducted without 
fear or favour, would constitute a threat of 
insecurity of office that would raise some new 
~roblems. I n  choosing the civil service a8 a dareer 
kany persons accept-a mmewhat smaller income 
and less attractive opportunities for advancement 
aa an offset to the insecure speculative nature of 
employment in private enterprise. It would be 
neceaeary to combine security of tenure within the 
civil service se a whole with a new ineecurity of 
special function. Any such increase of flexibility 
within the service would, we t h i i ,  be a deeirable 
attainment in iteelf. 




