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PREFACE

The writer's interest in the subject of local govern-
ment in Greater Corner Brook, Newfoundland, stems largely from
the opportunities afforded him of visiting the area during 1953
and 195l when he undertook a survey of the problems of local
government for the Humber Municipal Association, a body composed

of representatives of the municipal governments in the area,

This first hand contact with the problems of local
government in Greater Corner Brook provided an excellent basis
for the eventual development of this thesis on the general
problem of local government and administration in the area, The
writer, therefore, must acknowledge his debt to the municipal
officials of Corner Brook municipalities and representatives of
the Government of the Province of Newfoundland for furnishing
him with much valuable information with respect to the develop-
ment of local szovernment in Corner Brook and throughout the
Province of Newfoundland. Without their co-operation his own work
in the area would have been difficult and the eventual production
of this thesis would have been impossible, Acknowledgement is also
made of the help provided by the Canadian Federation of Mayors and
Municipalities, Montreal, through the use of their municipal

library facilities and information files,

Thomas Plunkett
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I. INTRODUCTION

Well over one hundred years have passed since Lord Durham
deplored the inadequate development of municipal institutions in what
were then the colonies of Upper and Lower Canada, In his celebrated
Report (1) ne advocated the creation of effective units of local
government 28 a necessary support for the successful establishment of
responsible government in the colonies,

Until the middle of the 19th century there were few municipal
institutions which were subject to the control of local residents, For
the most part local communities were ruled and controlled by appointees
of the various colonial governments - - usually the magistrates who met
in legal Sessions, In 176k, Courts of Quarter Sessions had been
established for each large county or district into which the colonies of
Upper and Lower Canada had been divided. These Courts, which were
composed of the Justices of the Peace of each of the counties or districts,
had limited legislative and administrative as well as judicial functions:

"They regulated the matter of domestic animals running at
Jarge, the conduct of licensed taverns, the appointment

of minor officials, and the laying out and superintending
of highways. As the population continued to increase,
and the problems demanding local decision multiplied, more
and more powers for the management of local affairs were
added to the duties of the Court, for so long as there was
not alternative provision for local government, the Court

remained the only medium by which such matter could be
handled,

(1) Report on the Affairs of British North America from the Earl of Durham,
February, 1039,

-
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Over the years they were empowered to erect and manage

court houses, gaols, and asylums, to lay out and improve

highways, to make assessments for and to pay for the wages

of members of the House of Assembly, to make regulations

to vrevent aceidental fires, to appoint districi or township

constables, to fix the fees of gaolers, town or parish

clerks, and pound keepers, to aprpoint street and highway

surveyors and inspectors of weights and measures, to regulate

ferries, to establish and regulate markets in certain towns,

to grant certificates to sell liquor, and to permit dissent-

ing clergy to solemnize marriages. These district courts,

composed of appointed magistrates, continued to exercise

local govermment functions, limited somewhat in a few of

the towns, until 1841." (2

This method of administering purely local functions left little,

if any, room for local self-rule, The residents of local cormunities had
virtually no voice in determining local policies and how they should be
administered. This whole scheme of local government by Quarter Session
was, of course, contrary to the principle of local self-govermment as Lord
Durham understood it, Selfwgoverning or democratic municipal institutions
would have permitted local residents to accept the responsibility for local
affairs and to determine how these matters should be administered, In other
words, local govermment would be conducted in accordance with the wishes and
needs of local residents and the responsibility for governing would be vested
in the people of the community, To Lord Durham local self-governing
municipal institutions served as an invaluable means of permitting citizens
to understand and exercise the responsibilities of democratic government,

The system of local govermment by Quarter Sessions eventually

proved inadequate and when this occurred there developed a demand for reform:

(2) Crawford, K.G., Canadian Municipal Governmenty (University of Toronto
Press, Toronto) I95l;, PPe 83=20e
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"As might have been expected, abuses crept in, Although
people paid large amounts in local taxes, they had no
control over those who levied the taxes and spent the
money., While the Justices were usually from the local
areas they served, they were appointed by the governing
groups who, naturally, had their favourites, Even
Justices of 'Education and Refinement'! often did not
appreciate the common man's needs and desires. And as
the population grew and spread, requiring more appoint-
ments, it became increasingly hard to find such Justices,
Where the governing groups could find no one to fit their
ideas of education and refinement, they delayed making
appointments, sometimes indefinitely, As a result, not
only the quality but also the number of Justices became
inadequate, In Upper Canada (now Ontario) the situation
became sc bad that in many areas the business of local
government was simply left undone. It is small wonder,
then, that the pressure for reform became strongest in
this colony." (3)

Largely because of increased population the problems of some
of the towns and villages of Upper Canada became so pressing that the powers
of the Quarter Sessions in such communities were transferred in the 1830's
to representative bodies called Boards of Police., The members of these
Boards were elected by vote of the male resident householders. Boards of
Police were given extensive powers of legislation dealing with the appoint=-
ment of town officers, assessments, purchase of real property for town

purposes, the establishment of fire companies, and the provision of water

supply. W

(3) Rowat, D.C, Your Local Government, (The MacMillan Company of Canada,
Toronto), 1955, D. b

(L) Boards of Police were established in Brockville in 1832, Hamilton in
1833, Cornwall, Port Hope, Prescott and Belleville in 183l, and
Cobourg and Picton in 1837,
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During this period some of the larger communities were
incorvorated as towns and cities by special Acts (5). The govermment
of these incorporated municipalities was vested in a Mayor and Council
elected by the residents, As a rule these municipal bodles were given
more extensive powaers than the Boards of Police, Thus a measure of local
self-govermment had evolved, although confined almost entirely to the
larger urban communities.

In 18L9 a uniform system of municipal government institutions
for the whole of Upper Canada was achieved with the passage of the Municipal
Act (6) by the United Parliament of Upper and Lower Canada., Introduced by
Robert Baldwin and commonly known as the Baldwin Act it established the
framework ol the municipal system as it now exists in the Province of
Ontario, although numerous amendments have been added during the intervening
years to meet changing conditions,

There is little doubt that the Municipal Act of 1849 stands as
one of the most important landmarks in the development of local government
in the Province of Ontario, "Within the scone allowed, and the scope was
extensive," writes one observer, "the municipalities had gained the right

to local sell-government with a minimum of parliamentary or executive control,

(5) Toronto was incorporated in 183l;, Kingston in 1838, Cornwall and
lamilton in 18L6, Bytown, London, Dundas and Brantford in 1847,

(6) 12 Vict., C.81, This Act was introduced by Baldwin as an Act "to provide
by one general law for the erection of Municipal Corporations and the
Establishment of Regulations of Police, in and for the several counties,
cities, towns, townships and villages in Upper Canada." See Aitchison,J.H,,
"The Municipal Corsorations Act of 18L9", Canadian Historicel Review,

June 1919,
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the elected representatives being arswerable in matters of volicy to their
electors and in matters of law to the law courts." (7)

The Municipal Zct of 1818 21so had a significant influence
upon the later development of local self-government in other provinces.
"Never," vrites C. R. W. Biggar, "had the principle of local self-government
been more fully carried out than in the Act of 1848...the Daldwin Act and
its lireal descendants have in their turn become the progenitors and
paradigmes of the Municipal Institutions Acts in force today in nearly
every Province of the Dominion." (8)

To a larze degree the need for municipal institutions becane
much mere apparent as urban communities developed, Thus, in Lower Canada
as early as 1830 the Assembly in Quebec was informed of "the deplorable
conditions resulting from the lact of municipal institutions." (9)

Lord Durham, too, drew particular attention to the conditions existing in
Juebec and lontreal:
", ...The want of municipal institutions has been and is most
glaringly remarkable in Quebec and Montreal, These cities
were incorrorated a few years agoe by a temporarv provincial
Act, of which the renewal was rejected in 1836, Since
that time these cities have been without any municipal govern-
ment and the disgraceful state o the streets, and the utter
ahsence of lighting, are consequences which arrest the

attention of all and seriously affect the comfort and security
of the inhabitants." (10)

Lo
[g®)
.

7) Crawford, ope cit,, pe
(8) Quoted in Ibid, pe 33.

(9) Ibid, p. 32.

(10) Report on the Affairs of British North America from the Earl of Durham,
Pe. Ll




Subsequent attempts to establish municipal institutions in Lower
Canada did not prove popular, A major reason for this lack of enthusiasm
in Lower Canada undoubtedly was the inexperience of the residents in the
practice of local government, Municipal institutions were relatively
unknown to the French-speaking inhabitants and, as a consequence, they
expressed few complaints over the fact that they had not been established,

Because municival government units were given the power to levy
local taxes to finance their operations and to carry out cormunity improve-
ments, this helped to make residents of Lower Canada suspicious of early
attempts to establish municipal institutions. The imposition of local
taxes had been unknown in Lower Canada for many yeaqrs and most government
operations were financed from customs duties. Despite the early resistance
to and suspicion of the establishment of municipal institutions, Lower
Canada eventually evolved a system of local govermment after a period of
experimentation, (11)

Despite the advances in Ontario and the gradual breakdown of

(11) Crawford, op.Cites Pe 36: "The development of municipal institutions in
Lower Canada was hindered by the lack of any porular demand for local
govermment, particularly in the rural areas, by the lack of experience
on the part of the inhabitants in the practice of local government, and
by a suspicion of any innovation of the English minority. The tension
existing between the French and English was intensified following the

events of 1837 just at the time when the demand for municipal institutions

in Upper Canada made it expedient to make similar provisions in Lower
Canada, These factors, in part, explain the frequent changes in the
systems which were necessary to arrive at a form acceptable to the
people and, as experience has demonstrated, suitable to the conditions
of Lower Canada,
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resistance to local govermment in Quebec, by the time of Confederation in
1667 "only rudimentary municipal organization existed outside of Ontario
and, in svite of the hope of the Fathers of Confederation that local govern-
ment would develop guickly in the other provinces and assume some of the
burdens of the financially over-loaded provincial govermments, growth,
particularly in the liaritimes, was very slow," (12)

While the growth of municipal institutions lagged during the
early post-@onfederation years, the development of transportation, the
opening of the western lands, and the accompanying stimulation of economic
life encouraged urban settlement and, consequently, made more apparent
the need for municipal institutions, Thus, by the turn of the century,

a large part of the settled portion of Canada had been municipally
organized., By 1907 there were even "sporadic complaints about the un~
wieldly character of existing systems.!" (13)

Municipal government, at the beginning of this century, had
therefore become a familiar institution to many Canadians, so much so that
its novelty had worn off and complaints were registered with the hope of
bringing about improvements in some of the early structures. The subsequent
growth and development of municipal govermments in Canada is quantitatively

revealed in Table I on page 8,

(12) Revort of The Royal Commission on Dominion-Provincial Relations,
Book 11, Recommendations, v, I137.

(13) Brittain, H.,L., Local Government in Canada, (The Ryerson Press,
Toronto), 1951, D, 1Ve




Teble 1

MUNICIPALITIES, BY TYPE OF ORGANIZATION AND BY PROVINCES, 1961 (a)

Total

Provinces Cities Towns Villages Urban
No. No. — No. No.
Newfoundland 1 30(k) - 51
Prince Edward Island 1 7 - 8
Nova Scotia 2 40 - 42
New Brunswick 3 19 4 26
Quebec 34 132 331 497
Ontario 29 149 156 333
Manitoba 4 33 37 74
Saskatchewan 8 20 388 486
Alberta 7 69 140 216
British Columbia 35 - 41 76
TOTALS 124 569 1,096 1,789

(a) Source: Canade Year Book, 1952-53 (Queen's
Printer, Ottawa)

(1) Includes 26 towns and 4 rural districts




Municipal institutions have evolved from a positicn of relative
obscurity at the time of Confederation to the point where they are now
familiar to the greater number of Canadian citizens., In fact, municipal
government presently constitutes an important third tier in Canada's federal
constitutional system, ( 1k)

While municipal government is firmly established throughout most
of the settled areas of Canada, it is not by any means a uniform system either
as to the form of governmental organization adopted or the powers and
responsibilities conferred upon the municipal corporation. This diversity
of structure and scope of responsibilities discharged, a distinguishing
feature of Canadian municipal govermment, is in part dve to the constitvtional
position of municipal govermment in Canada, Section 92 of the British North
America Act provided that "municipal institvtions in the province" and
"generally all matters of a merely private and local nature in the province"
were matters of provincial jurisdiction. Consequently, local government
institutions have developed within the framework of lzgislation established
in each province, This has meant in practice that there can be as many
systems of nunicipal govermment as there are nrovinces,

Partly as the result of widesnread disparity in the economic
development and population growth of the provinces the establishment of

municipal institutions has proceeded along different lines in each province.

(1) Municipal governments do not, however, enjoy an independent and separate
constitutional existence, They are legally the constitutional creatures
of the respective provinces and exercise only those powers delegated by
the province,
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The differences which have existed between the different orovinces with
respect to economic resources from the time of Confederation find their
refle ction in the distribution of provincial and municinal functions in
each province, The wealthier provinces were thus able to develop
municipal institutions earlier because of the ability of their residents
to support the heavier tax load resulting from the establishment of
municipal government, As well, the nature of the geographical dispersal
of population influenced municipal development, Thus, in the Prairie
Provinces, where farming operations and settlement was widespread, a
checkerboard municipal system was extended over virtuvally the whole of the
occupied area, On the other hand, only about one-hall of one per cent of
the area of British Columbia (conteining 75 per cent of the population) has
been municipally organizwed, due in large measure to the localization of
resources and physical peculiarities of the province, It was, therefore,
"from these diverse circumstances, and accidents of time and place, that
the present heteronecus collection of municipal systems arose,™ (15)
Despite the apparent differences in the historical development
of the municipal systems of each nrovince, it 1s, nevertheless, possible to
speak of the general development cf municipal government in Canada, The
differences which exist between the various provincial municipal systems are

more in degree than in kind, (16)

(15) Report of Thc Royal Commission on DominionsProvincial Relations, 1940,
Book II, (Queen?s Printer, Ottawa), r. 137.

(16) For a brief sketch of the provincial municipal systems see "Municipal and
Intergovernnental Finance, 1930-1951", (Canadian Federation of Hayors and
MunicIpalities, Mount Royal Hotel, Nontreal, Ques, PDe 3 = Le
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Basically, the municipal govermments in each province have to deal with
similar protlcms and furnish more or less the same services to the citizens
they serve, Moreover, in the field of taxation the real property tax has
evolved as the principal means of financing local government services in
every province. Tocally controlled municipal institutions as a means of
administering local services are an accepted and established feature of

the constitutional. landscape of nine provinces,

Local CGovernment in Newfoundland

Municipal institutions in the tenth Province of Newfoundland
have been, however, until recently, relatively undeveloped in comparison
to the other provinces of Canada, Until 1938 the only incorporated
municipality in the Province was the capital city of St. John's, In that
year the second municipality wac incorporated following the passage of the
Local Administration Act, 1937, A third municipality was incorporated in
1942 and a fourth in 1943, From 1945 to 1952 over thirfy additional
municipalities were established, (17)

The absence of orgenized municipelities through most of
Newfoundland!s history meant that the responsibility for the provision of
municipal services had to be assumed by the central government., When
Newfoundlend entered Confederation in 19Lh9, this tradition of central

government responsibility for the provision of municipal services was.

(17) The Listening Post, (Canadian Federation of Mayors and Municipalities,
Mount Royal Hotel, Montreal, Que.,, February 195L, p, 3.
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inherited by the new provincial government,

Excluding Labrador, the ponulation of the province was 322,000 in
1949, Of this number, 81,000 people or one=-quarter of the province!s total
population, resided in organized municiralities. Some 50,000, or more than
one=half, resided in the City of St. John's,

It is apparent, therefore,that the Province of Newfoundland lags
considerably behind the other provinces of Canada in the development of
municipal institutions. Moreover, this lag in the establishment of
municipal organization in that province means that the tradition of local
self-government is relatively unfamiliar to the majority of the residents of
the province, Even in areas where municipal corporations have been established
these have not been in existence long enough to produce the same degree of
familiarity and understanding with their operation and function as exists in
the rest of Canada,

The tradition of central government responsibility for all
governmental services coupled with the lack of local municipal institutions
has produced several pressing problems with respect to certain basic services
which in most parts of Canada are normally the complete responsibility of
local residents, Sanitation services have been inadequately developed and
in 1949 only six towns had water systems and only three possessed sanitary
SEWEers, A provincial govermnment official described sanitary conditions in
Newfoundland in the following terms:

T+ is cormmon practice for garbage and refuse to be thrown

in street drains and gutters. The usual source of drinking
water is still the well, while privies and septic tanks are
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the rule rather than the exception.... Wells and sanitary
privies served adequately in the past, but an increase in
population has resulted in subdivision of the lands so
that privie? agd wells are now being constructed closer
together." 18

Health and hospital service, the cost of which is normally borne
in vart at least in most municipalities, is entirely a provincial govern-
ment responsibility in Newfoundland, Similarly, in the field of education
the financing of school construction and administration is borne almost
entirely from the general revenues of the province,

Lack of municipal organization has made it difficult, if not
impossible, to control building. Describing the difficulties resulting
from the absence of control over building, the Deputy Minister of Municipal
Affairs said:

YBuildings have been erected on sites to suit the convenience
of the owner with a total disregard for the rights of the
public, Separate business and residential sections are
practically unknown, Roads have been built on footpaths
which wander in and out among the dwellings, The result
is settlements which are quaint and picturesque to the eye
of the tourist, but this quaintness and picturesqueness
create tremendous problems for the provincial govermment
and the newly organized municipal councils because in=-
creased motor traffic requires wider and straighter roads. " (19)

Increased motor traffic also requires traffic regulations and
without organized municipalities, traffic regulation poses an almost insoluble

problem for the Provincial Covernment. A detailed knowledge of local

conditions is essential for the formulation of effective regulations. A4s well,

(18) Powell, C.W., “Problems Arising from the Lack of Organized Municipalities
in the Province of Newfoundland", Proceedings, First Annual Conference of
the Institute of Public Administration of Canada, Toronto, 19429, p. 175>

(19) Ibid, p. 179,
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there must be a means of enforcing them, The requisite knowledge and an
effective means of enforcement can hardly be rrovided in the absence of
organized municipalities, (20)

The lack of control over building has also created a difficult
problem in fire prevention, Not only are buildings erected without regard
to an orderly and well-planned community, but fire hazards are created by
lack of control over construction methods and materials, Qutside the
organized municipalities and three or four company-owned towns, fire
prevention is almost unknown in Newfoundlend,

It would appear that the obvious answer to these problems is to
hasten the development of strong and effective municipal institutions through-

out the province., 1Indeed, to a considerable extent, this is being done.

(20) The police power in Newfoundland is entirely a provincial responsibility.
Prior to Confederation in 1949 all police duties of both a nrovincial and
local nature were carried out by a police force known as the "Newfoundland
Rangers", This force was under the juriisdiction of the Commission Govern-
ment of Newfoundland, After Confederation the force was disbanded and
many of its members absorbed into the R.C.M.P, which, under contractual
arrangements with the provincial government, now carries out all police
duties of both a provincial and municipal nature. The entire cost is
absorbed by the provincial government. Similar arrangements have been
worked out in other provinces with the exception that contractuval arrange~
ments between a province and the R.C.M,P, are solely concerned with the
provincial police powers for local police powers have been delegated to
municinalities, Frequently, in those provinces where the R,C.M.P, acts as
the provincial volice force under contractual arrangements with the pro-
vincial government, the R.C.M.,P. may also act as the municipal police force
in many small municipelities, However, this is the result of a separate
contractuzl arrangement between the R.C.M,P. and the municinality and
the cost is not borne by the province, Newfoundland municipalities
cannot enter into a contractual arrangement of this kind because local
police power has not been delcgated to them,
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The goowth of incorporated municipalities, particularly since 1945, has
been exceedingly ranid, However, the formal creation of a municipal
cornoration does not necessarily mean that an effective, working public
authority has thersby been created, At least not immediately, People
wnfamiliar with the techniques of municipal administration and lacking a
tradition of local government will inevitably require time to develop
familiarity with the art of local self-govermment. The Newfoundlanderts
dread of property taxes and his long acquaintahce with Provincial Government
responsihility for local services has 2lso helped to impedc acceptance of
local responsibility for what are normally considered purely local servicesa
The egignificance of these two factors cannot be overloolked, as the following
commentary by an experienced Newfoundland public administrator indicates:

", .eThere is the firm and contiruing conviction that the
Provincial Govermment is responsible Jor local services
and, secondly, there is the almost fanatic dread of real
rrorerty taxes, The first stems from the fact that New-
foundland governments of the past assumed full responsibility
for local services because there were no municipalities to
acsume them, TFor example, all public roads except those in
the City of St, John'ts were buillt by the Newfoundland Govern-
ment - - many of them as relief measures to supplement the
income from the fisheries in bad years. This applies not
only to roads that connected one settlement to another, but
also to local roads within the settlements themselves.
Because the Newfoundland Govermment has provided for such a
long time not only roads, btut also health, education, volice
vrotection against Tire and even public wells, it is now
firmly established in the mirds of Newfoundlanders that the
Preovincial Govermment is solely responsitle for these things.,

Had thesc services been provided by municirelities, the
innabitants would have Jearned to regard oproneriv taxes in
their true light; as it is, property taxes are regarded as
a diabolical plot to rob the owner of his nroperty,.

To understzad this fear of provsorty taxes, it must he re-
celled that until the year 182l it was the policy of Great
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Britain to prevent settlement in the island in order to
mainutain the virtual monopoly of the West Country
merchants of Ingland whic sent schooners to Newfoundland
every year to fish, It was thought that a fishery which
was carrizd con by schooners that came out in the spring
and returned in the fall would vrovide an excellent
training ground for the Naval Service should men be
required in an emergency, whereas a Ilishery carried on
by settlers wculd not provide this training and, in any
event, even if it should, the settlers would not be
available for Naval 3ervice if they should be required,

It was only after a long and bitter struggle that the
right to own property was won anl, 2rce won, it was
Jjealously guarded, It must be remembered also that

land in our province is generally a gtrip of ground along
by the woterfront from which the fishing operations are
carried on, Anything that interferes with the right to
own this property interferes with the Ifishery, anything
that interferes with the fishery in Newfoundland is taboo.

Furthermore, a natural dispositicn against property taxes
was increased by the confederation campaigns of both 1869
and 1918, In both of these campaigns, politicians argued
that Confederation would mean municipal government
municipal government would mean property taxes, and
property taxes would result in fishermen losing their
boats, their nets and their land, Iistes showing the
taxcs paid throughout the Maritimes were circulated
teczether with extracts from Canadian newspapers relating
to properties offered for sale because property taxes had
not been paid, In the 19)¢ campaign, family allowances
and old age pensions won over property taxes, but in no
way diminished the power of property taxes to strikg dread
into the heart of the average Newfoundlander',

The relative underdevelopment of municipal services has not
remained static for in some areces, particularly where urbanization has been
more rapid, significant improvements have occurred and old arguments have to

some extent fallen before demands for a higher standard of urban existence,

(21) Powell, C.W. oOp.cit., pps 171-172,
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The geography and economy of the Province has, in the past, encourzged the
distribution of the population in a large number of small, scattered settle-
ments and hamlets, This was particularly evident when the economy was based
primarily on the fishing industry. However, the rise of pulp and paper
production as a major industry, together with the recent establishment of
some small manufacturing industries, has resulted in a few, Pormerly small
settlements, becoming relatively large population centres, A specific
example of this development can be found in the Corner Brook area, The
impetus to the growth of this area was provided largely by the operaticns of
the Bowater's Newfoundland Pulp and Paper Corporation. The centre of the
area was, and still is, the company-operated townsite of Corner Brook,
However, as the Corporation's activities expanded and additional personnel
were required, no corresponding increase in residential facilities occurred,
As 1little or no housing was provided by the Company for nsw emnloyees they
built their own homes outside the boundaries of townsite with the result that
in a short space of time considerable settlements developed on the east and
west sides of the town,

The Corporation nrovided all usual municipal services of a fairly
high quality in the Townsite but residents of the two new settlements were
left to fend for themselves, Eventually the population of these communities
exceeded that of the Townsite and in the crowded and chaotic conditions that
resulted, it became apparent that the citizens themselves would have to make

some cffort to provide badly needed services as well as some measure of control

over the devclopment of the new area, (22) Logic demanded that these areas

(22) Goldenberg, H.Carl. Report on Municipal Administration and Services in the
Greater Corner Brook Area of Newfoundland, April 1950, (mimeo,) DDe Lf{=2le
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be incorporated as municipalities and in 1942 Corner Brook West was
incorporated and in 1948 Corner Brook East became an organized
municinality.

Incorporation of these two communities as organized
municipalities simply provided the legal means for exercising local
authority; it did not provide the physical facilities and the financial
resources necessarv to come to grips with the problem of municipal
services in the area, The lack of a sense of nublic responsibility
and the Newfoundlander's traditional dislike of proverty taxation
made procress difficult at first, Nevertheless, property taxes and
other local imposts were introduced but on a scale scarcely commensurate
with the needs of the area, DMoreover, it socon became apparent that the
whole Corner Brook area was really facing a problem long familiar to
urban centres in other parts of Canada, namely, the question of
divided jurisdiction, Four municipalities (including the company
Townsite) were, in fact, trying to govern effectively an area that
is basically a single geographic, economic and social unit,

The succeeding chapters will therefore be devoted to an
examination of this oroblem, together with an analysis of the
measures considered necéssary to establish an effective form of

municipal government and administration in the area,
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II, THE TOCAL GOVERNMENT PROBLEM IN THE GREATER CORNER EROOK

ARFA OF NEWFOUNDLAND

The area known as Greater Corner Brook includes the towns
already mentioned in the introductory chapter: Corner Ercok East, Corner
Brook West and the unincorvorated company town of Corner Brook. The
latter is the focal point of what is essentially a single community.
There are no geographic barriers separating the three towns and
economically the area is largely dependent upon a single industry =~ ~
Bowater's Newfoundland ?ulp and Paper Mills Limited,s The Town of Curling,
too, must be considered as maert of the area ever though it is geographically
separated from the main community by a stretch of about one mile of undeveloped
territory.

Located on the west coast of Newfoundland where the Corner Brook
empties into the Bay of the Humber River, the Corner Brook communities
occupy an area of 20 square miles with a population of aporoximately 20,000
neople, From an aesthetic point of view the area can be considered as
providing a natural setting for urban develooment, Corner Brook is located
in flat land in a valley with the towns of Corner Brook West and Corner Brock
Last stretching up the slopes, While this rugged scene offers spectacular
views of mountain, sea and =ky, land suitable for urban development is some-

what limited, (1)

(1) Bland, John and Spence-Sales, Harold, The Urban Develonment of Greater
Corner Brook, Newfoundland, August 1951 (mimeograrhed) pD. b=0.
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The Corner Brook Communities

(a) Corner Brook West: DBeginning as a small settlement on

the western boundary of Corner Broolt, the Town of Corner Brook West
developed ranidly as the operations of the Bowater Company expanded and
brought additional workers into the area. It now has a population of
8,500 located ir an area of 33 sq. miles, thus making the town the largest
municipality in the province next to the capital city of St. John's,
Something of a "shack town" at first, its entire development is
characterized by a complete lack of planning coupled with no attempt

to control the location and type of buildings erected. "Shons and
buildings", said an exverienced municipal observer, "crowd each other

on Broadway, the main street, in frontier fashion, while many homes have
been erccted indiscriminately on the side of thie hill in areas wnich are
almmst inaccessible in the winter and which it would be very difficult to
service with water and sewerage facilities, The streets and roads were
not laid out and are steep and narrow,! (2)

Corner Brook West is the most urbanized and undoubtedly the most
cengested part of the Greater Corner Brook area, The municipal services
provided are extremely limited and cover primarily garbage collection,
some road building and maintenance, street lighting, limited fire protection,
and building and sanitary inspection., Approximately one quarter of the

properties are provided with sewerage services and fewer still have access

(2) Goldenberg, op. Cit., p. 6.
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to the municipal water supply. TVWhere these services are not provided
privies and wells are used although the absence of adequate sanitary
inspection threatens contamination of many wells, (3)

(b) Corner Brook East: While Corner Brook East is not as

congested as its neighbour, Corner Brook West, many of its homes are
difficult of access in the winter because they were btuilt on hills,
It, too, suffers from a complete absence of any attempt at planning or
the control and regulation of building, Municipal services are limited
and water and sewerage services virtually non-existent., It occupies an
area of 690 acres and has a population of some 5,000 people,

(c) Curling: The Town of Curling is separated from Corner
Brook by a milce-long, hilly stretch of undeveloped territory. It is one
of the oldest settlements on the west coast of Newfoundland and at one
time its residents depended principally on fishing for a liwvelihood,
However, the decline of the fishing industry in recent years and the
closing of the town's principal fish-packing plant coupled with the
expansion of the Bowater's Company'!s operations has meant that the
economy of the town has become more dependent upon the pulp and paper
mill at Corner Brook,

The town occupies an area of 13% square miles and has a

population of approximately l,000 people, In contrast to the other

(3) Water and sewerage services will soon be provided for the entire area
by the Water and Sewerage Corporation of Greater Corner Brook, The
creation of this special municipal corporation is dealt with in this
chapter.
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communities its population is much more widely scattered, Consequently,
the character of the town is, in many respects, much more rural than
urban,

Curling was incorporated as a municipality in 1947 in the
face of much bpposition. Some residents are not yet completely re-
conciled to the idea of local self-govermnment and, in fact, the residents
of one sparsely settled section are specifically exemoted from the payment
of taxes imposed by the Town., However, no municipal services are provided
to the residents of this area.

The Town has no water supply and sewerage services are not
provided, Like the other communities already described the services
furnished to residents of the Town are extremely limited.

(d) Corner Brook: Occupying an area of 1200 acres and with a

population of 3,000 people, Corner Brook stands in marked contrast to its
neighbours, The "Townsite", as it is referred to throughout the area, is
a completely modern town in most respects., It is well=-planned, and its
development has been carefully controlled. DMunicipal services such as a
water suprly system, sewerage disposal facilities, fire protection, garbage
collection, and paved streets and sidewalks are provided. In fact, the
Townsite is the only one of the four communities where paved streets and
sidewalks will be found. This careful planning and provision of adequate
municipal services is entirely the result of Company administration and is

not the product of citizen government,

Corner Brook is an unincorporated cormmunity and the entire
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responsibility for the provision and maintenance of municipal services
is vested in Bowater's Newfoundland Pulp and Paner Corporation. The
Company administers the Townsite under the direction of one of its
officials called the Town Manager,

The Company originally built and owned all of the houses ia the
Townsite, but in recent years a policy of selling the houses to the
occuplers was adopted with the result that it now owns very few homes,
It is the expressed desire of the Company that the responsibility for the
development and maintenance of the Townsite be nlaced eventually in the
hands of the residents themselves and it was a step toward the attainment-
of this cbjective that the policy of disposing of Company-owned homes was

adopted,

Municipal Government and Administration

With the exceptiorn of Corner Brook the other three towns in the

area have been incorporated under the provisions of the Local Government

Act, 19&9(h). The responsibility for government and administration in each
town is vested in an elected council, the number of merbers of which is

stipulated in the respective town charters, In Corner Brook East there is
a nine-member council, in Curling a seven-member council and in Corner Brook

West a six-member council, Under the Act members of council hold office

(L) Act No. 52 of 1949, This Act repealed the Local Administration Act of 1937
under which the towns were originally incorporated, The Town of Corner Brook
West was incorvorated in 1942, Corner Brook East in 19L8 and Curling in 1947,
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for a period of four years and Council appoints, at its first meeting, one
of its own members as chairman who also assumes the office of Mayor.

Under the Local Government Act the Councils are given the power

to regulate and control building, They are also responsibls for the
construction and maintenance of roads and streets, the installation of
sewerace and water systems, and the provision of garbage collection, snow
removal, street lighting and fire prevention services, (5)

In order to finance the cost of providing and maintaining these
services, the Council may, subject to the approval of the Lieutenant-Governor
in Council, impose a variety of local taxes. Chief among these is the power
to tax the owners of real nroperty located within the boundaries of the
municipality. As well, the Council is emoowered ﬁo levy a stock tax on the
occupler of every shop, store, warshouse or factory within the limits of the
municipality. This tax mrv be imposed at a rate between twenty cents and
ong dollar for everv one hundred dollars of the value of stock in trade as
at the end of the preceding year, The Council is also permitted to levy a
business tax or annual license fee of not less than five dollars and not more
than five hundred dollers on nersons or companies carryving on within the

municipality any business, trade or professiocn, (5). Finnlly, tie Council

(5) Local Covernment Act, 1919, Sections 32-L4,

(6) Ibid., Section L8, This tax may now also be levied on the basis of a
percentage of the assossed value of the real property used by any
person or company carrying on the bhusiness, trade or profession in
resoect of which the tax is imposcd, See Local Government (Amendment)
Act, 1953, Section l} (3)s Act No. 3L of 1953,




is given tac nover to impose an entertairment tax on all stage performances,
entertainments, circuses, or shcws, save in thn case where 211 proceeds are
to be used for charitable, educational or religious purroses.

In addition to the taxes indicated the Council is also empowered
to iupose a variety of sundry levies, all cerefully defined in the Local
Government Act, 1949, For example, all male persons over 21 years of age
cen be required to pay a municipel service fee of not less than five nor
more than ten dollars if they have resided in the municipality for more than
thrze months in the financial year, Similarly, non-resident persons,
companies or firms who own real property within the municipality may be
required toc pay 2 municipal service fee of up to one hundred dollars per
vear, A tex of not less than five dollars and not more than ten deollars
may be imnosed on the owners of motor vehicles operating from within the
limits of the runicipality for hire or reward., As well, the Council can
levy a tax not exceeding one dollar a ton on all coal delivered to the
municipality.

From the point of view of the responsibilities assigned and the
revenue powers allocated to the incorporated municipalities in the Corner
Brook area, thers is little apparent departure from the position of
municipalities ir the mainland provinces of Canada, It shoulé be ncted,
though, that two imporitant services, normally a municipal responsibility
throughout the rest of Canada, are not provided by Corner Brecok municivalities,
These are police protection services and educational facilities, The
responsibility for providing ard financing the cost of these services still

remains with the Provincial Govermment,
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45 in most provinces the Province of Newfoundland exercises
careful supervision over borrowing by local governments, Because
municipal corporations have only been recently established and their
borrowing capacity is therefore somewhzt 1limited, the provincial govern-
ment has to guarantee repayment of any bond or debenture issues made by 2
local government, (7) « While provincial control of municipal finances
is, in most provinces, usually exercised with resvect to the control of
municipal indebtedness and the expenditure of funds provided for specifiec
services under the various provincial grant programmes, financial super-
vision is carried furtaer in Newfoundland to include provincial supervision
of annual budgets for current expenditures, Thus, the incorporated
municinalities in the Corner Brook area must prepare and submit to the
Lieutenant-Covernor in Council a budget contailning:

(a) an estimate of the balence of the Municipal Fund at
the beginning of the ensuing fiscal year;

(b) an estimate of payments in the next ensuing financial
year showing the amounts required to meet various
classes of expenditures

(¢) an estimate of its receipts from various taxes and any
other source of income in the next ensuing financial
years and

(d) any other information which the ILieutenant-Governor in
Council may require,

This budget must be submitted to the Provincial Government by the first day
of March of each financial year and the Lieutenant-Governor in Council may

approve or disapprove a budget submitted by the Council, Without the

(7) Tocal Authority Guarantee Act, 1952, Act No. 58 of 1952,
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approval of the Province the Council cannot incur any debts, enter into
any contract or tecome liable for any expenditure in excess of the
estimated amount of payments set out in the approved budget. (8)

Not all of the revenue required to finance municipal services
in Corner Brook municipalities is derived from locally imposed taxes and
license fees., As in other provinces, municipalities are dependent to a
considerable extent upon financial grants from the provincial government., (9)
Grants are provided by the Government of Newfoundland to municipalities for
specific purposes such as road construction or other projects where local
tax revenues are considered insufficient to carry the full cost, Usually
when specific purpose grants of this kind are provided, some control is
exercised by the provincial government to ensure that minimum standards
are maintained, While this type of grant is common in most other Canadian
provinces, the general municipal revenue grant provided by the Newfoundland
government is paid on a somewhat different basis than similar grants given
to municipalities by cther provinces, (10). Revenue grants are paid by the

Provincial Government to all municipalities on the following basis:

(8) Local Government Act, 1949, Sect., 22-2L,

(9) A recent aporaisal of Canadian municipal finance estimates that 23,2% of
all municipal revenues was derived from provincial government grants in
1951, In 1930 only 8.9% of municipal revenues came from this sources
See Municipal and Intergovernmental Finance, 1930-1951, (Canadian
Federation of Mayors and Municipalities, Nontreal, Que.y 1953), peli2,

(10) This type of grant is provided in some other provinces, usually on a per
capita basis, It differs from the specific purpose grant in that
no conditions are laid down as to how it shall be spent,
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1. One doller for every dollar of taxes collected up to
$3,000,00;

2, TFifty cents for every dollar of taxes collected over
%3,000,00 and up to #10,000.,00; and

3. Twenty cents for every dollar of taxes collected over
£10,000,00

During the first four vears of the life of any municipality the grants
are pald on a slightly higher scale.(ll)

The unique basis for the payment of revenue grants 1s rooted
in the desire of the Provincial Government to stimulate the development
of local government. With the establishment of local governments during
recent years it was found that one of the principal obstacles to sound
municipal administration was the Newfoundlander's opposition to local
taxes and particularly the tax on real property. Consequently, Councils
were often inclined to be somewhat indifferent with respect to unpaid
taxes. The linking of the revenue grants to tax collections is an
attempt to encourage lccal Councils to pursue a more aggressive tax
collection policy,.

Day to day administration of municipal activities and the
execution of Council policies is the responsibility of officials and
employees appointed by the respective Councils, The administrative force
employed by the resvective incorporated municipalities in the Corner Brook
area is certainly not large. In Corner Brook West 1t comprises a Town
Manacer and a Town Clerk as the principal avnpointed officers together with

a2 stenographer and about eight labourers employed on such tasks as garbage

(11) Report of Local Government Division, Department of Municipal Affairs and
Supply for Year ended March 31, 1951, (Queen's Prinfter, St.John's,Nflid.)
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‘removal and road maintenance, In Corner Brook Zast the samec officials
are emoloyed although there are fewer labourers employed on municipal
activities, while in Curling only a Town Manager, a stenographer and one

labourer are employed by the Council.

Administration of Corner Brook

The foregoing has related solely to the municipalities in the
Corner Brock area which have been incormorated as manicipnal corrorations

under the general provisions of the Local Goverrment Act, 1949 Corner

Brook Townsite, as has already been pointed out, is an unincorporated
town and is operated hy Bowatert!s HNewioundland Pulp ard Paper Mills Limited,
The charter powers and provisions under which this Company
operates in Newfoundland are contained in a number of Acts and Agreements
which are ccllectively referred to as "“the Bowater Act'", Thus under
Clause 33 of the "Agreement of 1938" between (12) the Newfoundland Govern-
ment and the Bowater Company, the Commany was authorized to establish towns
or settlements which may comprise "such residences and other housing
accommodation as may reasonably be reguired for its officers, operatious,
and workmen, and shall be laid oubt according to town plans in such manner
as to admit of construction and expansion of modern towns or settlements,
making prover provision for sanitary and other conveniences®, Then the

company began operations in the Corner Brook area it had, as a matter of

(12) Agrecment dated November 29, 1938, between the Newfoundland Government
and Bowater's Newfoundland Pulp and Paper Mills Limited and which
constitutes the Schedule to Act 2, George V, 1938, Chapter fifty-three,
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necessity, to provide accormodation for the work force employed on
logging overations and paper production,

In providing residences for its officers and employees the
Company had to create a town and provide some of the municipal services
now considered essential in any modern urban community.  Accordingly the
Bowater Company has provided Corner Brook with water and sewerage services,
fire prevention service, and paved streets and roads, Moreover, it has
taken steps to control the growth of the Townsite so that development has
proceeded in a carefully planned and orderly manner, In the building of
Corner Brook Townsite to the point where, in contrast to its neighbours,
it is regarded as, and certainly appears to be, a superior type of urban
cormunity, the residents have had 1little or no voice in determining the
policies which led to this end. Municipal policies are made by the
Company management, executed by a Town Manager, and the total financial
obligation incurred was assumed by the Company.

There are indications that the Company no longer wisheﬂto
continue accepting the responsibility for the management and administration
of Corner Brook., It has expressed a desire to see the citizens themselves
assume this responsibility, To this end, the Company has in recent years
embarked upon a policy of selling all of its residential holdings in the
Townsite and, as a result, the Company now owns a relatively insignificant
number of homes, Despite the fact that most of the residents have now
acquired ownership of the former Company-owned homes there is no legal
responéibility resting upon them to contribute toward the cost of providing

and maintaining municipal services. Thus home~owners in Corner Brook are in



a particularly favoured position as compared to home-~owners in the rest of
Canada, (13)

In addition to disposing of its ownership of homes in the Town-
site the Company has recently taken an&ther step toward nreparing the
residents to accept local self-government. Where at one time municipal
policy decisions were made exclusively by an official of the Company, these
decisions are now entrusted to a Council set up for this purpose, The
Council consists of seven members, three of whom are elected by the residents
and four appointed by the Company. Whilaxthe Council has no lecgal status
and its decisions can be vetoed by the Company, it has provided a means for

permitting the residents to participate in formulating municipal policies in

the Town.

The Water and Sewerage Corworation
of Creater Corner Brook

No outline of the development of municipal instituvtions in the
Corner Brook area would be complete without reference to the creation of the

Water and 3ewarage Corporation of Greater Corner Brook, Following a general

(13) While the Company nossesses the power to regulate and control building,
sanitation, streets and roads, fire prevention, etc.,, it does not, in operat-
ing an unincorporated municipality, possess any power to taxz. As long as it
remains a Company~operated tcwn, the full financial responsibility for muni-
cipal operations must be assumed by the Company. Nevertheless, the Company
has attemnted to obtain some contribution from residents for in selling its
homes it required the purchasers to agree to pay a municipal service charge
levied as a nercentage of the assessed value of their property. However,
this agreement treaks down if the first purchaser decides to sell his home
and the second purchaser decides not to pay any service charge agreed to by
the former owner., §6 far no legal case involving this issue has developed

and it is extremely unlikely that the Company could successfully advance a
claim for payment of this fee,



survey of municipal services in the area, H, Carl Goldenberg, Q.C., of
Montreal, recommended in a report submitted on April 22, 1950 that immczdiate
Joint action should be taken to provide a water and sewerage system for the
area., With the exception of Cocrner Brook Townsite none of the other towns
provided water and sewerage services, As has already been indicated, the
prevailing means of providing these services was by the residents themselves
through the use of privies and wells, However, because of the inadequate
inspection these devices constituted a constant threat of contamination and
a standing danger to the healti and welfare of the community,

Tollowing Mr, Goldenberg's report, R, Del, Franch, I,E,I.C,, a
consulting engineer from Montreal, was engaged by the Bowater Cormwany to
report on the main features of a comprehensive system of water supnly and
sewerage for the area, o Meanwhile, the Provincial Government had
approved legislation incorporating the Water and Sewerage Corporation of
Greater Corncr Brook., The necessary legislation was adopted on June 22,
1951, (15)

The Corvoration created was empowered to acquire and supply water
and sewerage systems for the area included within the territorial limits of
the towns of Corner Brook, Corner Brook Zast, Corner 3rook West and Curlinge
Its charter stipulates that the powers and functions of the Corporation are

to be excrcised and discharged by an Administrative RBoard consisting of

(14) R. DelL, French, 4,E.I.C., Report on a System of Water Supply for Curling,
Corner Brook West, Corner Brook and Corner Brook East, and Heport on a
Svstem of Sewerage for Curling, Gorner Brook West, corner Erook Rast and
Corner Brook, October, 1950,

(15) The Water and Sewerage Corporation of Greater Corner Brook Act, 1951,
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representatives appointed by resclutions of the respective Councils of the
municipalities included in the area served by the Corporation. The
Administrative Board comprises eight members, two avpointed by each of the
Councils of Corner Drook Fast, Corner Brook West and Curling and two members
appointed by the management of the Bowater Company. The Chairman of the
Board is elected annually by the members, No term of office is stipulated
for members of the Administrative Board and the representatives of each
municipalityv hold office dqring the pleasure of the Council apnointing them,
The dav to day administration and operations of the Corvoration are the
responsibility of an Engineer-Hanager appointed by the Administrstive Board
and who holds office duringz the pleasure of the Board,

The Corporation acquired the water and sewerapge system of Corner
Brook Townsite from the Bowater Company, It then commenced the construction
of an extended water and sewerage system which would eventually serve the
entire area., Considerable difficulties were encountered in that many homes
were located fairly high up on steep sloping land, thus making the cost of
extending wéter and sewerage services to them somewhat exhorbitant. Construct-
ion of the dual system has been under way for the past two years and the
Corporation expects that water and sewerage service to the bulk of the homes
in the area will begin late in 1955,

resources of Corner Brook Municipalities

In order to obtain a more complete understanding of the

municinal institutions that hove develoved, it is imperative that these be examined
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Cagainst the hackzround of the environment in which thel operate and the
adninistrative and {iscal resourcses available to them,

From the preceding description of municipal institutions it is
apparent that tiie Corner BRrook area is not boing provided with runicipal

services of the quality which might normally he expected in an urban

cormunity. Tha nrimary problem facing the area is tho nrovisicn of water
and sewerage services, in this regard, though, the municipalities have

initiated remadial éction by the creation o the Vater and Sewerage {crporaticn
of Greater Corner Brook. Consequently, the area will soon be provided with
adequate services of tuic kind, However, the installation of the necessary
water aud sewerage services has emphasized some of the vroblems arising frowm
uncontrelled and unplanned urban growth, In this connection the author,
after a visit to the area, reported as follows:

"The growth of Ccrner Erook West, Corner Brock Last and Curling
lias been largely haphazard and uncontrolled. The results of
this development are now evident in the difficultiss encountered
in nroviding municinal services to homcs located teo high up in
some sectinnc, In other places bulldings ncve been erected too
close to existing narrow roads, thus making any necessary widen-
ing botn difficuly and excenzive. From a strevctural point of
view it aprecars that 1little headway has been made in making
buildings conform to minimum standards of dccign and safety". (16)

™.

Fronm the conditions thus described it is clear that the Corner
Erock area races o rrcblem in teown planning and zonin;. consequently, the

adoption of a generel rlan of devclopment for the area is inmerstive,

(16) The Amalgemation of the liunicipalities of Cornmcr Erook Dast, Corner Brook
West and Gurling, November 1953, (A report submitted to the lurlber
MunZIcival Xesccintion, Corner Erock, Howfcoundland]




Municipal leaders have not been unaware of this ucied and in 1991 a team of
town planning consultants was engaged tc rrepare a general plan for the
area, (17) Any vlen of this kind must, of course, embrace the needs of
the area as o whole and reqguires unifisd action of the municinalitics
concerned if the nlan is to be successfully implementecd. The present
artificial political sub-division of an eres wnich 1s essentially a single
geographic, social and economic entitity into four scparate noliticel units
inhibits unified action. Corsequently, littlc progress can be expected
until an arce planning zuthority is estatblished,

Wnile the adoption and implemertatior of a gereral plan of
development for the area must, of necessity, require consicderable time,
there is ruch than can be accomplisted by way of control, regulaticn and
inspection of existing and future building in the area, Ample evidence
of what such action can accomplisin 1s aveilable in the development of Corner
Brook Townsite, (18) While the incorporated municipalities possess
consicderable power to control and regulate building, the regulations adopted

by local councils in the area have not been vigorously enforced, In part

(17) See Bland, John and Spence-=Sales, Harolde,0pecit.,

(18) While Corner Brook Townsite furnishes a concrete examnrle of what can
be done in the area, it should be remembered that the entire
development was plarned and executed as a project o the Bowater
Comrany. During the period of develcpment, all of the building
in the Townsite was undertaken by the Company., It 4id not
therefore face the problem of an incorporated municipality where
development plans and gzoning by=laws have to win public approval
and are frequently under attack by rrivate builders and
developers.
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this is the result of what is undoubtedly the natural reluctance of the
Newfoundlander to interferé with an individual's proverty. As well,
this lack of vigour in-enforcing regulations steﬁs from the fact that
the councils in the area simply do not emvloy sufficient personnzl to
carry out regular inspection to ensure that builders conform to local
building by=-laws, At the presént time, though, there 1s a growing
awareness on the part of rmunicipal officials in the area cf the need to
adopt a more aggressive nolicy of enforcing building and zoning
regulations, (19)

The unvlanned development of the area, particularly in the
sections occupied by the incorporzted municinalities, has been an Important
factor in the croation of a major r~roblem with respect to the construction
-nd maintenance of roads and strests, With the excention cf Corner Brook
Townsite, ro=ds and streets in the other three ﬁunicipalities may be
considered something less than adequate. In scme cases they are too narrow
to permit the movement of vehicles and necessary widening is impossible
without some attenpt at relocating existing homes where this is required.
Few roads are paved, sidewalks are non-existent, and the roads are of poor

quality in general, (20)

(19) The anthor has talked to rumicipal officials in the area wio have exw
pressed concern with what may be considered premature sub-division develop-
ment., Lots are frequently too large and the distance between houses too
great to permit economical finencing of roads and other local improvements,
In many cases the number of fronting proprietors would not be large enough
to support the financing of improvements through a local improvement tax at
anything like a reasonable levy, Proper control at an earlier stage would
undoubtedly have eliminated much of this difficulty.

(20) The author has personally surveyed the entire area,



- 138 -

With much of the development of the area occurring in the absence
of any real attempt at enforcing minimum building standards, it is not
surprising that thers should exist residential and commercial structures
which constitute fire hazards, and a constant menace to public safety,
HMore important than the existence of such structures is the fact that none
of the municipalities in the area maintain an adequate fire protection
service, At pressnt this service is provided largely on the basis of
volunteer fire brigades in each town., Moreover, not enough modern fire-
fighting equipment and vehicles are available to these volunteer hrigades, (21)
An urban zrea of approximetely 20,000 people, faced with constant danger of
fire outbreaks due to the existence of sub~stardard structures, cannot
denend, with any degree of safety, upron volunteer fire brigades lacking in
modern equipment, Consequently, the provision of adequate fire protection
services in the area is a compelling necessity.

In general there are three basic municiral problems confronting
municipalities in the Greater Corner Brook area, These involve: (a2) the
adoption of a plan for commuaity development coupled with the provision of
adequate means for controlling and regulating building; (b) the construction
and maintenance of roads and streets; and (c) the provision and maintenance
of adequate fire protection services, In the light of these community

requirements the resources of the municipalities of the area, fiscal, physical

(21) The inadequacy of existing fire protectior services became so serious that
in the fiscal year 1952-53 the Provincial Government made a special grant
to Corner Erook West to be used directly for the employment of a few
permanent firefighters and the purchase of some necessary equipment,
While these facilities are administered by Corner Brool West they are to
be on call throughout the area,
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and administrative, must therefore be examined in order to obtain some
assessment of the capacity of existing municipal institutions to provide

the required services,

lfunicipal Resources

In general, the municipalities in the ares are responsible for
the administration of the following services:

(a) the construction and maintenance of streets, roads
and bridges;

(b) sanitation and waste removal;

(¢c) street lighting;

(d) town plenning and zoning;

(e) building control, regulation and inspectionj

(f) fire protection;

(g) traffic control,
As well, the maintenance of an adequate water supply and sewerage disposal
system are responsibilities;ofthe resnective municipalities but which have
now been delegated to the Water and Sewerage Corporation of Greater Corner
Ercok, (22)

The scope of the responsibhilities assigned by the Provincial

Government to the municipalities in the Greater Corner RBrook area is much
more limited than is the gensral rule in other provinces, Municipalities

in the other nine provinces of Canada have considerable responsibility for

(22) See Tocal Government Act, 1949,
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the provision of education facilities, health and welfare services, police
services and some share in the cost of the administration of Justice,
These responsibilities alone account for nearly fifty per cent of the
average municipal budget of municipalities in the mainland provinces,

Reference has already been made to the taxation powers assigned
to Newfoundland municipalities, It would appear that the revenue sources
available to municipalities in the Corner Brook area are much more varied
than is the case with most municipalities in Canada where the principal
revenue sources are the tax on real property, license fees, retail sales
taxes in some cases, and grants from provincial governments, Under the
taxation powers granted to them Corner Brook municipalities can, in
addition, levy a tax on entertainment and on purchases of coal and fuel,

While Corner Brook municipalities may appear to have access to
a greater variety of tax sources, this advantage is outweighed by the fact
that chal direct taxation is of comparatively recent origin in Newfoundland,
Until the introduction of municipal government very recently, residents of
Newfoundland have never been accustomed to paying direct taxes at the local
level, lMoreover, the tax on real property, particularly, had the capacity
of striking fear in the heart of the Newfoundlander. Consequently, there
is still some hostility and scepticism regarding the imposition of local
taxes to pay for municipal services which are elsewhere considered a
normal local responsibility.

Bearing these factors in mind, the Corner Brook communities have
made significant advances in recent yéars in that they have managed to secure

acceptance of the principle of locally imposed taxation. However, the revenue
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resources of the area have not yet been exploited to the point where
local residents mey be considered as making a contribution tc the cost
of municipal services comparable to that of urban citizens in othar
zerts of Canada,

Takle 1 below helps to illustrate the present revenues of

municipalities in the Corner 3rook area.

TABLE 1

Revenues of Corner Brook West, Corner Brook East, Curling
for Fiscal Year Ended March 31, 1954 (2)

Real Property  Total Lo%%% Government  Total A1l

Tax Revenues Grants Revenues

3 $ P $
Corner Brook West 36,5L3.89 77,796437 ©  24,311,89 102,108,256
Corner Brook East 14,998,.22 32,502,04 50,308,92 82,810,496
Curling 75426458 17,751.18 7500603  2L,757421
Total 58,950,469 128,0L9,59 81,626.8L,  209,6764.L3

(a) Source: Financial Statements of the Towns of Corner Brook West,
Corner Erook East and Curling for the I'iscal Year ending March 31,

195k

(b) Includes reverues from all local taxes, license fees, fines, etc.,

From these figures it can be deduced that the total revenues
derived from the real »rcperty tax imnoscd by the three municipzlities
accounts for approximately 27% of the total revenue and when all revenues are
taken together these provide apnroximately 58% of all revenue accruing to

the municipalities frem local taxes, The balance of municipal revenue
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or L2% of the total is derived from government grants., Thus in the
three incorporated municipalities just a 1little over one half of present
revenues is raised from local sources, When the revenues are examined
a little more closely it will be observed that the tax on real property
produces approximately 279 of total revenues, This is an extremely small
preportion in comparison to what this tax produces for municipalities
in other provinces where it accounts for, on the average, about 80% of
(23)
municipal revenues,

At least two conclusions can be drawn from these figures,
first, the proportion of total revenues raised from local sources is
small and the municipalities are, therefore, a considerable distance
from being considered self-supporting local government units. Second,
the real property tax does not appear to be as productive of revenue as
might be expected.

The fiscal position of the Corner Broock area municipalities
is not complete without consideration of* the financing of Corner Brook
Townsite., The Townsite is in a somewhat different position in that it
is not an incorporated municipality and the Bowater Company is financially
responsible for its operation and maintenance., However, some figures
are available with respect to the financing of the Townsite,

Some idea of the fiscal operations of Bowater Townsite can be

(23) Corbett,D.C., Urban Growth and Municipal Finance, (Canadian Federation
of Mavors and Municipalities, Montreal,Que.,1952,)p.27: "By far the
most important of the municipal taxes is the property tax. It

produces on the average, about 807 of the revenues of Canadian
municipalities. The percentage is higher in rural areas and lower
in the bigger towns and cities where a greater variety of taxes
are imposed,"
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obtained from Table 2 below:

TABLE 2

Revenues of the Town of Corner Brook for
Fiscal Year Ended Sept.30, 1952 (a)

Local Revenues: B
Property Assessments 33,861.39
Water Rates 22,910,425
Building Permits 543450
Miscellaneous Revenue 962,00
58,2774k
Company Contribution 127,245.66
Total all revenue 185,522,80
(a) Source: Operating Statement for the Town of Corner Brook for the
Fiscal Year ended September 30, 1952 provided by the Bowater Company

The revenue derived from property assessments while not a tax
in the legal sense of the word inasmuch as the Bowater Company has no power
to levy taxes is comparable to the property tax imposed in the incorporated
municipalities, It is determined on the basis of an assessment of real
property and calculated in a similar manner to that employed in the other
communities, It will be noted, though, that the income derived from
this source constitutes a fairly small proportion, approximately 18%, of
the total income necessary to finance the Town's operations. Moreover,
when all local rates are taken together it will be found that these account
for only 28% of the total funds necessary to finance municipal services in

the Town, Consequently, the Company!s contribution, which is determined by
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the extent to which local rates do not rmeet total service costs, amounted
to 72% of total revenues during the fiscal year under review, ( 2h)

By combining the figures in Tables T and 2 it will be found that
the four runicipalities together raised a total of $186,326.73 from local
taxes and service rates which represents approximately 459 of the total of
all revenue accruing to the Corner Brook municipalities for the fiscal years
indicated. Uith a combined expenditure budget of almost $L00,000,00 the
relationsnip of revenucs derived from local taxes and rates to the cost of
mmnicipal services becomes more clear when revenues and expenditures are

compared on a per capita hasis as In Table 3 helow:

TABLE 3

Per Capita Local Revenue and Expenditure
Ffor the Greater Corner Erook Ares (2)

Local Revenues

Per Canita: $ 8.97
Exvenditures
TFer Capitas $23.43

(a) These figures represent locally raised revenue and evnenditures of thd
four municipalities ir the area based on the financial statement for
the fiscal year ending March 31, 1953 in the case of the incorporated
municipalities and the fiscal year ending September 30, 1952 in the
case of Corner Brook Townsite,

(2L1) It can be argued that the Company is responsible for the complete financing
of the Town's operations, Nevertheless, the residents of the Townsite do
owil their own homes which places them in the rather fortunate situation
of having to pay an insignificant amount for municipal services of a
saperior auality,
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These figures serve to illustrate the extent to which the municipalities in
the area must proceed toward balancing revenues with responsibilities; the
degree to which local recidents are not -directly contributing toward the

full cost of municipal services rendered,

21so significant with resnect to the financial resources of

the municipalities in the area is the fact that the present level of

xpendi tures is evidently not providing adequate municipal services in the
area. It will not, therefore, be sufficient for municipalities to boost
local revenues to meet an expenditure budget at the level indicated but at

a higher level, that is if more municipal services are to be provided,

Desnite the incanacity of local revenues to meet municipal

resvonsibilities, there is no doutt that the municipalities in the arez,

with the varied tay vowers at their disposal, can eventually mcet a2 iuch
greater proportion of the cost of municipal services,  Iven though this

was accomplished and even though tihe present level of oxpenditures could be
raised, there are still obstacles in the way of meeting *the basic municipal
problems confronting the area, Apart from finances the primary impediment
to effective administration of improved municipal services is the division
of tie arez into four sevarate municin~lities, Pavrticularly is this true
with respect to the areo covered Lv Torner BErook East, Corner Brook West

and Corner Eroox Tarmeite which is basically = single geograrhic and economic
unit., The mainterance of three separate jurisdictions ‘n this area rerresents
considerable administrative and economic waste in that the fiscal resources of

each municipality nrohibits the employment of the technical skill necessary
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for offective acdministration of essential municipal sorvices,

The municipal services which rust be nrovided and mrirtained
by menicinslities in the area have alreadv been cutlined. —These services
may be roughly classificd as involving engincering {road construction and
maintenance, sanit2tion and refuse collection, burilding inspection, and

street lighting); olanning and develoovment (tuilding control, zoning and
imnlementation of general community dszvelopmert nlen): and protective
cervices (fire prevention and traffic contrecl), With the evcention of

m

Cornar Brook Tovmzite, vhere some of thet reculred specializcd ckills are

4] 1

nrovided by the Bowater Company, the towns ir the area all lack the

Y

KRR B
CCCIIILC!

3

iy

{

1 aecsistonce necessary for oflective administraftion of the services
indicated, I2 terms of technical persommel the basic prerequisites apozar
to ber o competent runicinal orgineer with scome knowledge of nlanning and
zoning ~admiristration; a Luilding insgectors a fire preventicn olficer,
At present the exvensse of emrloying such personnel Iz prohibitive for
individual municivelitiese Even if the fin-rcicl nosition ncrmitted each
municipality to cengrge somc or all ol tlese nerceonnel it weuld constitube
unnecessary dunlicstion of elfort with resultant adminiztrative waste. (25)
4 very lindted parscrnel force currently cdministers the municipal
services provided Ln ecch municinality,  Vith the evception of Corner Brook
Townsite, which can draw upon the crgineering and technical assistance of

l'(

the Bowater Commany, none of the muniecinalities employ the skills necessary

(25} For GXFTyLG, tiae ceope of the ~ctivity of ezny single wmunicipality
rould herdly Y%eer a2 technically cormpetent officcr £a31ly cccurieds
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for the eflicicent adviristretion of municipal services, Corner Drook
Last and Corner Erook West each employ a town manager, a clerk and a
sterographer, Curling rlcys a town mepager and = Stonographer,
In addition, each municipality employs some permanent and some casual
labour for road mairtenance, refuse collection, etcey In general, the
swiervision of all activities and services undcritaken by each municipallity
is the wceponcibility of the respective town managers, Because of the
lack of technical assistance, the town managers of the three incornorated
municipalities have te combine the duties of nutlic works supoervicor,
building inspector, and town planner, Frequently, too, they must
verform the duties of 2 tax collecctor and accountant in addition to

o

acting as the vrincipal adviscr of the Council on all matters nertrining
te nwdeinal administretion, This iz obviously an impossilble burden to
impose upon any single individual, In each case the town menager is
sttemnting to do too many jobs without technical cssistence, inadescuate
physical coulinnent and linditod finsacicl resources.

T a3dition to the lack of 3kills necessary for the sound
adrministration of rwunicipal services in the area, there sppears to be o
deficiency in essential physical ecquipment, There is a need for modern
read building mechinery, firelichting equirment, etc., The extcont of this
deliciency is cuch that it can herdly be met from current revenuzs but will
require, in ell probability, capital exienditures financed by wcrrowing.

In swmary, tiacn, it is clear that the main recuirementsof tiac

minicipalities in the Corner Brook area are (a) acdditicnal finances;



(b) ths emnloyment of some specialized personnel; and (c) additicnal
physical equipment, It is aprarent ~c well that the municipelities

in the area cannot, on 2n individual basis and with thelr current
resources, mazt thece requirements necessary for effective adminicstration
of municival services, lMoreover, these requirements are inter-related,
Not much will be geined, for exomple, by an improvement in finances
tnless 1t results in the acquisition of some specialized ckills and
additional equipment. Wor will much progress be made through the
employment of additional skills without the nurchase of needed cauipment
and this, in turn, is dzpendent unon an improvement in municipal
finances,

The final and most important conclusion that can be drawn from
thic examination of the problems and resources of the municinalities in
the Greater Corner Irook area is that the existing organization of the
area into four semarate municipal jurisdictions cannot provide the
alrinistrative mschinery nccessaryv for the economical administration of
municipal szrvices. It cshould be noted that the need to develop
adecuate arrangements for the administration of runiecipal services in an
urban area which 1s divided intc a number of small local government units
is not confired to the Greater Corner Brook area alone, It is not an
isolited problem, but is ore wnich is common to almost every urban aresg
where population growth has been fairly rapid., Consequently, some of the
methods and procedures which have evolved for dealing with this problem will

be dealt with in the next chapter.
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ITI., METHODS OF RESOLVING THE PROBLEM OF DIVIDED MUNICIPAL

JURISDICTION IN GREATER CORNER BROOK

The inadequacy of a number of small municipalities attempting
to administer municipal services to a rapidly expanding urban population
has become most apparent in the larger metropolitan areas, The wartime
and post-war expansion of population in such places as Montreal, Toronto,
Winnipeg and Vancouver, for example, has sprawled far beyond the
boundaries of these cities into the surrounding municipalities. In part,
this "flight to the suburbs" was caused by the relative unavailability
of sufficient land within the central city to meet the housing needs of
a rapidly increasing population, Consequently, an ever-increasing
number of people flocked to the small municipalities surrounding the
central city where land suitable for residential devglopment was usually
fairly abundant, Frequently, migration to the suburban communities was
caused by a desire to escape the rising municipal tax rates of the central
city.

This large-scale population movement to the suburbs very often
found these smaller municipal units ill-equipped to handle the attendant
problems involved, All too often these communities developed on a
completely unplanned and uncontrolled basis. Moreover, the majority of
the residents of these expanding suburban communities earned their liveli-
hood in the central city and not in the municipality in which they resided,
For these suburban residents the central city not only provided the means

for their economic welfare, but frequently their only facilities for social,
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recreational and cultural pursuits. One effect of this development

was to create difficult problems in the administration of area-wide
transit services, adequate traffic and parking facilities in the central
city as well as the construction and maintenance of intermunicipal roads
and streets, More importantly, this development had serious consequences
for the central city as the following commentary makes clear:

"The rapid growth of suburbs has very serious
consequences for municipel finance.  Suburban
dwellers are day-time users of the central city's
streets and utilities, They add to the traffic
problem, the cost of police and fire protection,
water and sewerage and street maintenance., Yet,
being outside the city's boundaries, they escape
the central city real estate taxes, the most
important source of revenue of the central city.

As the 'escape to the suburbs! goes on, the
central city attempts to retrieve lost revenue
either through setting up jorut utiiity boards

wiovn tue suburbs, or tnrougn concract arrangements
for ceruvain services, or wnrough fede.auiou or
ouLrigio ammexacion or amalgamavion, Ihe growoh
of suburbs nas piaced a severe s.rain on the o
wnole fabric of municipas financial arrangemencs,h (i)

It is obvious that wiwnouu some kind of intermunicipal arrange-
ment for the provision of some services, effective municipal administration
in these expanding urban areas would indeed be difficult if not impossible.
A brief review of some of the administrative arrangements which have been
developed for dealing with this proilem i1s worthy of consideration at

this point,

(1) Corbett, D.C,, op, cit., p. 22.
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Methods of Intermunicipal Administration

Probably the simplest procedure that has evolved for providing
area=wide municipal services is the negotiation of an agreement or
contract between one or more of the suburban municipalities and the
central city, Thus, for example, the City of Montreal has entered
into contractual arrangements with a number of neighbouring municipalities
whereby it undertakes to wholesale water to these communities which handle
the retail sale, This arrangement is advantageous to the suburban
municipalities for it assures them of an adequate water supply without
the necessity of making heavy capital expenditures for reservoirs,
pumping stations and other expensive equipment. Similar contractual
arrangements are frequently worked out with respect to firefighting
services where, for an agreed price, the suburban municipality may call
on the modern and extensive firefighting apparatus and trained personnel
of the central city. This procedure, too, has advantages for the small
municipality for it frequently enables it to operate with a minimum of
firefighting equipment and often with only the services of a volunteer
fire brigade,

Ad hoc arrangements of this kind offer only a partiat solution
to the problem of providing area-wide administration., Inevitably, this
expedient works to the disadvantage of the central city for it must
expand its capital equipment and administrative establishment in order to
meet its contractual obligations. In the long run central city

administration becomes more complex and more costly,.
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In the Vancouver and Winnipeg areas another approach has been
found in the establishment of special districts which have area-wide
responsibility for the administration of certain services such as water
supply and sewerage disposal. Thus, the Greater Wimnipeg Sanitary
District and the Greater Winnipeg Water District administer sewerage
services and water supply respectively for the City of Winnipeg and
eight neighbouring municipalities. (2)

A more comprehensive approach to the problem of divided
jurisdiction in a metropolitan area lies in the creation of a single,
multi-purpose, area-wide authority., Undoubtedly, the most significant
step in this direction was taken in 1953 with the establishment of the
Municipality of Metropolitan Toronto charged with the responsibility for
administering a number of services throughout an area embracing the City
of Toronto and 12 suburban municipalities, This new metropolitan
authority overlies the existing 13 communities, but is, by no means, a
complete substitute for them, The approach has been to create an
additional level of metropolitan-wide govermment and to gransfer to the
new govermment certain important functions previously furnished by the
separate local governments, The new municipality is governed by a
25-member metropolitan council consisting of 12 representatives of the

City of Toronto and one representative of each of the 12 suburban councils,

(2) For a more extensive description of these two bodies see the Report of
the Royal Commission on the Municipal Finances and Administration o e
City of Wirmipeg, 1939, (Queen's Printer for Manitoba, Winnipeg), PP.Li7r-191.
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This new government assumed its legal existence on January lst, 1954
and for the first year the chairman of the Council was appointed by

the Province of Ontario but in subsequent years this post will be filled
by a nominee of the Council,

The functions assigned to the metropolitan municipality are
specifically enumerated in its charter, (3) These include operation
of all water pumping stations treatment facilities, reservoirs and trunk
mains used in supplying water in the 13 municipalitiess The metro-
politan government distributes water at wholesale to the cities which
handle the retail sale, The new municipality also operates trunk
sewers and sewerage treatment plants, determines a metropolitan roads
system, and appoints the commissioners of ‘the Toronto Transportation
Commission which is responsible for all public transportation in the
metropolitan area. In the field of planning and redevelopment the
metropolitan municipality has been given considerable responsibility,

A metropolitan plan adopted by the Council must be followed by the
individual municipalities in formulating their own plans.

The responsibilities assigned to the Municipality of Metro-
politan Toronto are financed through charges to the 13 local municipal
units in the form of tax bills, Each locality contributes its share
according to the relationship of its total assessment to that of the entire
area of the metropolitan municipality., The metropolitan government has

complete charge of real property assessment in all 13 municipalities, thus

(3) Statutes of Ontario, 2 Elizabeth II, Chapter 73, 1953.
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asguring a uniform, area-wide standard for assessment purposes, More-
over, the requirements of the municipalities for capital improvements
must be approved by the metropolitan government and the security for
debentures is the total assessment of the area of the entire metropolitan
municipality,

In reality the Municipality of Metropolitan Toronto is a
federation of 13 local municipalities, () Despite the transfer of
important municipal responsibilities to the metropolitan government, the
13 municipal units involved still have numerous activities to administer
since all powers not specifically given over to the metropolitan council
remain with the member municipalities of the federation, These include
the important functions of law enforcement, fire protection, public works,

and health services,

(44) The creation of this second tier of local government in the Toronto area
stenmed from a decision handed down by the Ontario Municipal Board
following the hearing of an application by the City of Toronto to annex
the surrounding municipalities, The Board rejected annexation but did
not ignore the existing problem. Consequently, it suggested an altern-
ative in the formm of a federation of the City of Toronto and 12 surround-
ing municipalities, See the decisions and recommendations of the Ontario
Municipal Board in the Matter of Sections 20 and 22 of "The Municipal Act!
(He540,,1950, Cho2L3), (Queen's Printer, Toronto, 1553), This report of
the Ontario Municlpal Board was largely the product of its chairman and
is frequently known as the 'Cumming Report!., The legislation subsequent-
1y adopted by the Ontario lLegislature follows closely the proposals outlined
in the Board!'s report, For analysis of the Toronto plan of municipal
federation, see Winston W, Crouch, "Metropolitan Govermnment in Toronto",
Public Administration Review, Spring, 1954, and Albert Rose "The Munici=-
pality of Metropolitan loronto ", Community Planning Review, Spring, 1953,
A proposal for a municipal federation similar to that operating in Toronto
has been suggested for the Montreal metropolitan area, See the Report of
the Commission for the Study of Metropolitan Problems of Montreal,

January, 1955e
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It is interesting to note that the metropolitan government
established for the Toronto area has a marked similarity with the
'"borough system'! developed in the metropolitan area of London, England,
Superimposed above the City of London and the 28 metropolitan boroughs
which comprise the administrative county of London is the London County
Council to which has been assigned important powers and responsibilities
for municipal administration throughout this metropolitan area., One
important difference between the 'borough system! of London and the
1federation plan'! in Toronto lies in the fact that the members of the
London County Council are elected directly while the Toronto Metropolitan
Council consists of representatives of the member-municipalities of the
federation,

Probably the most important characteristic of these two approaches
to the problem of providing area-wide administration in a large metropolitan
area lies in the fact that they involve the establishment of a second tier
of local government, The existing units are not seriously disturbed except
that they no longer have responsibility for certain activities which are now
administered on an area-wide basis, Despite this, the local municipalities
still have important services to administer. Quite obviously such an
approach can only be considered in a very large metropolitan area where the
range of municipal responsibilities is both extensive and complex. It is
doubtful if a two-tier system of local govermnment could be established in
a smaller urban area without depriving the local municipalities of their

most important functions,
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The smaller urban centres have not escaped the problems of
rapid urban growth beyond their boundaries, In these cities parts of
the nearby township or rural district often become built up on an un-
planned and uncontrolled basis. Frequently a solution is found by
having the central city annex the surrounding built-up areas, All too
often, however, annexation occurs too late = - after the worst effects
of urban growth beyond the central city's boundaries have become glaringly
apparent. It should not be imagined, though, that annexation proceedings
are easy of accomplishment., Few annexations occur without strong
resistance from the local government whose territory, either partially or
wholly, is to be annexed to the central city, In part this opposition
stems from natural local pride coupled with a strong desire to keep the
local boundaries intact. More often, the local municipality does not
wish to lose the taxable assessments of the properties in the territory
which is to be annexed even though it lacks the resources or the desire
to provide an adequate level of services, Invariably it is only the
central city which possesses the resources and administrative organization
capable of providing an adequate level of municipal services to the surround-
ing territory. This factor may sometimes be decisive in determining the
outcome of an annexation attempt. (5) Just as often, though, opposition

may be strong enough to defeat an annexation proposal,

(5) For a description of a successful annexation attempt where this factor was
emphasized see the decision of the Ontario Municipal Board in the Matter of
Section 14 of the Municipal Act and in the Matter of an Application of the
Corporation of the Uity of Brantford for the Annexation thereto of a part
of the Township of Brantford, February, 1953 (Ontario Municipal Board,
Toronto, Ont.,)
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Amalgamation of two or more municipalities in an area where
divided Jjurisdiction hampers effective lccal administration may some-
times be utilized. Usually it requires agreement on the part of the
municipalities concerned and the instances where this has occurred have
been few indeed, VWhere such agreement is not forthcoming the provincial
governmnent may force amalgamation by legislative action, 6 However,
it is only in exceptionally rare instances and usually because of
especilally severe conditions that a provincial government would take
such action without some agresment on the part of the municipalities
affected, |

Students of urban government have long looked with favour upon
the idea of amalgamation in areas, particularly metropeolitan areas, where
a multiplicity of municipal governments are attempting to govern and
administer services. As a rule an urban area of this kind is a social
and economic unit, yet it has no corresponding unit of local government,
Consequently, the continuance of an artificial division of the area into
several competing Jjurisdictions only serves to hamper effective administration,
However, whlle loglc may demand amalgamation of the municipalities in these
areas, it does not usually meet with much favour., Nor has 1t been widely
adopted.

In scome instances the more serious problems created by the

(6) See Brittain, H.L., Local Government in Canada (Ryerson Press,Toronto
1949) p.120 for a description of the forced amalgamation of the City
of Windsor, Ontario, and the municipalities of Walkerville, East
Windsor and Sandwich,
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existence of several municipalities in what is essentially a single,
cohesive urban community may be resolved to some extent by the adoption
of alternative arrangements such as those already described., Thus,

for example, a contractual arrangement whereby the central city agrees

to provide certain services to the nearby municipalities might furnish

a working alternative to outright amalgamation., Similarly, the
establishment of area-wide special districts for planning purposes or

for the administration of water and sewerage services may prove effective.
Likewise, in a large metropolitan centre where the smaller municipalities
can resist effectively attempts to merge them with the central city, the
erection of a second tier of local government (as in Toronto) may provide
an acceptable working compromise to outright amalgamation.

It must be observed that in the main these alternatives to
outright amalgamation have usually been adopted in urban areas where there
is a fairly large central town or city surrounded by a number of smaller
municipalities, The central city, because it possesses the greater
resources and a better developed administrative organization, can usually,
if annexation is resorted to, extend services fairly rapidly to the
annexed territory. As well, it is only because of the superior municipal
plant and administrative establishment of the central city that the device
of extending services to nearby municipalities through a contractual
arrangement can be utilized,

As a general rule a proposal for municipal amalgamation

frequently arouse stiff and sometimes bitter opposition. ILocal pride
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comes to the fore, particularly in smaller municipalities, to oppose
the idea of the municipality losing its identity and becoming swallowed
up by some larger jurisdiction. For some municipalities amalgamation
may involve the loss of a particular advantage which could not be
retained if amalgamation was accomplished, (1)  Another factor to be
considered in this resistance to amalgamation is the fact that in areas
where it has been proposed the municipalities involved usually have a
fairly lengthy history with the result that the tradition of local self=-
government may be fairly well-established, More often than not,
opposition to amalgamation on the part of smaller manicipalities stems
from a deep-seated fear that tax rates will increase considerably as a
" result,

Turning to the area of Greater Corner Brook it must be observed
that the foregoing arguments do not apply with the same force and vitality
as they undoubtedly would in older communities in other parts of Canada
and the United States, Indeed, conditions appear to be much more
favourable for municipal amalgamation in Greater Corner Brook than might
be found elsewhere, Consequently, amalgamation of the four towns in the

Greater Corner Brook area can be given serious consideration as a means of

(7) For example, the assessment of property for tax purposes may vary greatly
between municipalities in a metropolitan area., Consequently, an equalized
assessment which would result from amalgamation would probably be viewed
with little enthusiasm by residents of a municipality which had long en=
Joyed a low assessment, particularly if the btax rates applied on the assess-
ment were correspondingly lower, As well, the ratio of industrial to
residential assessment might be particularly favourable in one municipality
with the result that residential property owners bear a lighter burden of
taxation than would be the case in an area where the ratio was not so
favourable, Such an advantage would undoubtedly be lost with amalgamation,



resolving the municipal problems confronting the community.

Municipal Amalgamation of Corner Brook Municipalities

The suggestion that the amalgamation of the four towns in the
area of Greater Corner Brook might be a feasible solution to the problem
of providing effective area-wide administration has been advanced despite
the fact that it has rarely been utilized as a solution to similar problems
elsewhere, An important factor to be considered as making amalgamation
somewhat easier of accomplishment in the Corner Brook area is the fact that
municipal government is of such recent vintage. Sufficient time has
hardly elapsed for the residents of any of the municipalities to have
formed particularly strong attachments to municipal institutions,
Consequently, there would undoubtedly be less resistance to the idea of
amalgamation than would be the case if any of the communities had a long-
established history of local government, (8)

A second important consideration which must be taken into

account is the difficully of developing effective alternatives to amalgamation,

(8) The writer submitted a report to the Humber Municipal Association recommend-
ing amalgamation of the towns in the area. This Association is composed of
representatives of the four towns involved, The proposal was accepted
unanimously at a meeting of the *ssociation and plans were later developed
to bring about amalgamation on the basis recommended., It is difficult to
imagine that a proposal of this kind would be received as well in an area
where municipal institutions had been long established, However, while
the proposal for amalgamation was accepted by municipal representatives
it does not mean that resistance did not develop within the communities
involved, The nature of this opposition is described in this chapter,



- 61 =

two of which have been suggested and will therefore be examined briefly.
The first envisages the creation of special districts or
authorities which would have area-wide jurisdiction for special
services, Under such an arrangement the present municipal organization
would remain but the responsibility for certain services, such as water
and sewerage, fire protection, and road maintenance, would be delegated
to specially created authorities, each of which would be responsible for
one or more of these activities, The municipalities in the area would
be represented on the governing board of the authorities created, (9)
This suggestion has been partially adopted. The Water and
Sewerage Corporation of Greater Corner Brook is an example of how a
municipal service can be provided on an area-wide basis while the existing
municipal structure is not seriously disturbed., However, it does not
provide any permanent solution to the need for govermmental reorganization
in the area, Carried to its logical conclusion such an arrangement
would only succeed in denuding the local councils of all significant
responsibilities, For example, if an authority, similar to the Water
and Sewerage Corporation, was created to control fire protection services
in the area, another for town planning and one for maintenance of roads
and streets, there would be little work left for the municipal councils
to perform, Moreover, the creation of a number of these special purpose

authorities helps to make local government less intelligible to the

(9) Goldenberg, H, Carl.,, op. cit., pp. 25-28
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citizens who must support it., Under the plan suggested they would now
have to deal with a number of municipal authorities instead of one,
Citizens, too, would have considerably more difficulty in affixing
responsibility for the administration of municipal services when
authority is diffused through a number of authorities. Any such
arrangement which tends to confuse the citizen'is particularly
inappropriate in the Corner Brook area where the whole concept of
municipal government is a relatively new development.

These same arguments hold true with respect to the second
suggestion which has been put forward - - introduction of the borough
system of government, (10) The borough system implies the creation of
an additional level of government to undertake certain services which
should be provided on an area-wide basis, It still envisages the re-
tention of the individual municipal councils, However, if the important
functions and responsibilities were transferred to one area-wide muni-
cipal authority, there would be little of importance left for the local
councils, In a very large metropolitan area, where municipalities have
a considerable variety of responsibilities, the borough system may be a
feasible arrangement.,

The essence of good municipal government will be found in its

simplicity and intelligibility to the local citizens it seeks to serve,

(10) Sir Eric Bowater, Chairman of the Board of Directors, Bowater's
Newfoundland Pulp and Paper Mills Limited, advanced the idea of
the borough system for the Corner Brook area,



To accomplish these purposes, responsibility should be vested, as far

as possible, in one body. Adherence to this principle in municipal

organization tends to create a municipal authority which is more

easily understood by the average citizen and at the same time makes

it easier for him to affix responsibility for the administration of

all local services. On the other hand, the diffusion of authority

which would result from the creation of special purpose authorities

or the adoption of the borough system would make it much more difficult

for the citizen to understand and harder still for him to affix

responsibility for administration. (11)  There are, of course, special

situations where geographical and economic barriers make it necessary to

place certain services under the jurisdiction of a special district or

authority, TWhere an urban area comprises what is basically a single

geographic, economic and social unit the desirable objective would be to

place all, or nearly all, municipal functions under one common government,
This objective could probably be realized through amnexation of

the ﬁowns of Corner Brook West, Corner Brook Bast and Curling to Corner

Brook Townsite which might be regarded as the central community in the area.

(11) The diffamsion of authority through a number of boards or special
purpose authorities inevitably leads to problems of jurisdiction,
of questions concerning where responsibility begins and ends for
each body, Such a situation may lead to excessive "buck passing"
between the Council and authority or between authorities, The
unfortunate citizen is usually caught in the middle and cannot
obtain a satisfactory answer to his question of who is
responsible for what,
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However, annexation implies that the central town possesses the
administrative, fiscal and physical resources necessary to absorb the
nearby communities and extend municipal services to them, This is
obviously not possible for Corner Brook Townsite is an unincorporated
town and lacks the resources to undertake this task, (12) Moreover,
the Townsite, for the same reasons, could not extend services to the
nearby municipalities through a contractual arrangement,

The foregoing leads to the inevitable conclusion that the
amalgamation of the existing municipalities in the Greater Corner Brook
area constitutes the most practical and economical approach to the problem
of providing effective municipal administration, Amalgamation would
establish one common government for the area and provide municipal services
on a more economical basis than is now possible,

While amalgamation of the four municipalities in the Corner
Brook area can be considered the logical solution to the problem of
providing effective municipal administration, it cannot, for very practical
reasons, be accomplished all at once, Rather it should be undertaken in

at least two stages., As a first step the amalgamation of the towns of

(12) It might be argued that because Corner Brook Townsite is a company-owned
town that it does possess the resources necessary to undertake annexation
or to extend services through some kind of contractual arrangement, If
the Bowater Company consented to either of these two expedients it would
mean that the entire Greater Corner Brook area would become a company=-
owned town and the whole objective of developing local self-governing
institutions would be retarded. It is clearly not the Bowater
Company's intention to become more extensively involved in municipal
administration, preferring instead to encourage the development of
local self~government.
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Corner Brook, Corner Brook East and Corner Brook West should be attempted.
At the present time the company-owned town of Corner Brook is the focal
point of the area and the towns of Corner Brook East and Corner Brook
West have been built up to the boundaries of Corner Brook. The bulk of
the area served by the three towns represents a fairly cohesive geographic,
economic and social unit. The Town of Curling, while essentially an
integral part of this greater urban area, is geographically separated
by a lengthy stretch of high, undeveloped land. In addition, 1t is
somevhat more rural in character and, apart from one section of it,
settlement is much more scattered over a wider area, As well, there is a
considerable portion of Curling which does not come within the taxing
powers of the local Council, Moreover, if the Town of Curling was in-
cluded in the first stage of amalgamation it might present additional
difficulties by way of extending services from the other towns due to the
fact that Curling is physically separated from the rest of the area and
cettlement is much more scattered, Consequently, the inclusion of Curling
might jeopardize the prospects of amalgamation of the other three towns
through increased costs, etc., (13)

The proposal to amalgamate the three towns of Corner Brook, Corner

Brook East and Corner Brook West as a first step appears to be a practical

possibility.  Because of the'possible difficulties which might te encountered

(13) Engineers working with the Water and Sewerage Corporation have explained
to the writer some of the difficulties encountered in extending water
and sewerage service to Curling. The hilly terrain that had to be crossed
helped to increase costs and the scattered settlement, they feel, will
undoubtedly make higher than normal rates necessary,
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it would therefore be much more realistic to consider the inclusion of
Curling as a second step in the process of amalgamation. When
amalgamation of the three towns has been accomplished and the new
municipal corporation which would be created as a result has had
sufficient time to demonstrate its capécity to consolidate municipal
administration, Curling could then be included in the amalgamated
nunicipality.

The new municipality which would be created as a result of
the achievement of this first stage in the process of amalgamation would
assume the responsibility for all functions performed and services
currently rendered by the separate municipalities, The services which
will soon be administered in the area by the Water and Sewerage Corporation
of Greater Corner Brook should continue to be provided by that means until
the second stage of amalgamation is given consideration, At that time the
possibility of transferring the functions of the Corporatién to the
amalgamated municipality should be fully explored, Such a step offers
distinct possibilities for the achievement of administrative economies,
For example, the Corporation's financial and engineering administration
could probably be integrated with that of the municipality, thus making for
less costly operation and maintenance of water and sewerage services,

Amalgamation along the lines suggested or, indeed, on any other
basis, cannot be considered a cure-all for the municipal problems facing
the area, Consequent upon amalgamation, these will still remain, All

that amalgamation can accomplish is the provision of a more effective and
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more economical administrative means of providing essential municipal
services in the area, More important, it will provide the machinery
required for exercising necessary control over the sound planning and
rational development of the growth of the area,

The principal advantages which would accrue from this suggest-
ion to amalgamate the towns in the area may be summarized as follows:
(a) Financial: The most obvious advantage which would
follow from amalgamation would be an improved financial
position, The sum total of revenues presently raised
by the separate municipalities would, if placed at the

disposal of one municipal authority for the area,
provide much more in the way of services than is
presently the case., For example, it would no longer
be necessary to maintain three council offices, three
administrative establishments, etc., In other words,
the revenue dollar could be stretched much further,
In addition, the amalgamated municipality
would be in a much better position to pursue a more
aggressive tax collection policy which would result

in increased revenues, (1h) Moreover, the adoption

(1L) At present tax administration is not too vigorous because of the limited
staff employed in the towns, Delinquent accounts are not always followed
up., For example, arrears in 1950-51 in Cornmer Brook fast amounted to
22,8% of the year's levy. In Curling, arrears amounted to 67.1% for
the same year,
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of uniform tax rates throughout the area would

be possible and more easily administered under

amalgamation, (15)

Improved tax administration

and a uniform tax structure, difficult at present

but much more feasible with amalgamation, would

(15) The following table indicates the prevailing disparity in tax rates
between the towns:

TABLE T

e ———

Tax Rates of Corner Brook Municipalities (2)

Property Entertalnment otock
Municipality Tax Tax Tax
1, Corner Brook 1% on 60% of Nil Nil
assessed value
2, Corner Brook West|2 of 1% on 100% «10 per +50 per
of assessed admission $100 stock
value in trade
3e Corner Brook East{1l/2 of 1% on «10 per «60 per
100Z of assessed | admission $100 stock
value in trade
e Curling 1/2 of 1% on «10 per «50 per
100% of assessed | admission $100 stock
value in trade
(a2) Rates for selected taxes levied in 1953
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undoubtedly produce a significant increase in local
revenues,

Finally, amalgamation would result in an improved
credit and borrowing position. At present the
separate towns have 1ittle, if any, debenture debt.
But a real attempt to improve the present level

of services will necessitate capital borrowing. A
large town is usually in a much better position to
borrow than several small ones,.

(b) Administration: It has already been pointed out

that one of the chief difficulties confronting

the towns in the area is their inability to employ
the specialized skill necessary for effective
municipal administration, The consolidation

of administrative activity under amalgamation

would make it possible to justify the employment

of required technical personnel, As well,
consolidated resources of the new municipality would
facilitate the purchase of equipment by avoiding the

(16)

oresent duplication in this respect,

(16) The consolidation of fiscal and administrative resources under amal-
gamation would, by eliminating the duplication of activity inherent
in a system of divided jurisdiction, provide more economical admin-
istration, Thus, for example, while none of the four municipalities
could presently Justify the employment of a skilled municipal
enrineer, the employment of such an officer would be possible and
desirable under a single amalgamated municipality.
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(c) Control and Development: Some services such as

fire protection, zoning and town planning, road
construction and maintenance are of such a nature
that they can be most effectively administered on
area-wide basis., A degree of equality is also
desirable between the different sections of the
area in the administration of these services,
Amalgamation would, then, make it possible to
provide these common services on a more equitable
basis than is currently the case, More effective
control could also be exercised over the future

development of the area.

Obstacles to Municipal Amalgamation of
Greater Corner Brook.

On the principle that the sum of the whole is greater than the
sum of the parts, it is therefore fairly obvious that the new municipality
which would be created as a result of amalgamation would be in a much
stronger position to meet the problems of municipal administration than
if the present towns continued to act alone. While the arguments for
amalgamation are strong and compelling and conditions in the area are more
favourable to its acceptance than would be the case elsewhere, it cannot be
supposed that there are no obstacles in the path of complete acceptance of

the proposal by the residents of the Greater Corner Brook area. While '
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municipal officials in the area are wholeheartedly in favour of amal-
gamation there are some doubts in the minds of not a few local residents
with respect to amalgamationQ

Scepticism with respecf to amalgamation is most noticeable
within Corner Brook Townsite., For a number of years it was a full-
fledged company town with the Bowater Company owning all homes and property
and assuming the full responsibility for the management of municipal
services,. However, the Company has in recent jyears embarked upon a
policy of disposing of its residential property holdings with the result

(17)

that most homes are now owned by residents of the Townsite, The new
property owners contribute to the cost of municipal services through a
small levy on the assessed value of their property as well as paying for
water supplied, Other taxes, such as those levied in the incorporated
muniq;palities, are not imposed and, as already indicated, the revenue
derived from these sources meets approximately 28% of the total cost of
municipal services provided ir the Townsite. The difference is provided
by the Bowater Company,.

Obviously, then, the residents of the Townsite are in a
privileged position by virtue of what amounts to a private snbsidization
of the costs of their municipal services. Consequently, if amalgamation

is achieved Townsite residents will undoubtedly have to pay a larger share

of the costs of municipal services,

(17) Not all of the residents of the Townsite are employees of the Company.
A rough estimate indicates that at least 30% are employed elsewhere,
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While residents of Corner Brook Townsite are understandably
alarmed at the possibility of having to relinquish what is obviously a
favoured position with respect to municipal taxation, some of the
residents of the incorporated municipalities also have doubts as to what
they consider might develop as a result of amalgamation. They feel that
amalgamation might result in their paying higher tax rates to maintain
the superior services of the Townsite rather than helping to provide

better services in their own areas, (18)

The Position of the Bowater Company

A complicating factor which requires special mention is the
position occupied by the Bowater Company in the Corner Brook area, It is,
of course, the primary industry in the area and it is upon this Company
that the bulk of the residents are dependent, directly or indirectly, for
their economic welfare, Of 1883 people employed in its mill, 413 reside
in Corner Brook East, 455 in Corner Brook, 757 in Corner Brook West and

187 in Curling, (19) Thus the Company'!s employees are fairly well spread

(18) The fears expressed are of course with little foundation. The situation
envisaged need not necessarily develop for municipal services not enjoyed

by all properties and need not be a charge against all residents.

General services would be a charge against the general municipal revenue,

but improvements such as streets, paving, etc., need only be charged

against the properties benefitting. The usual practice is to charge the

cost of such local improvements as a special assessment on the land
abutting on the streets where such services are provided,

(19) Figures supplied in October 1953 by the Persomnel Superintendent,
Bowater's Newfoundland Pulp and Paper Mills Limited,
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over the area and are not concentrated exclusively in the Company-
operated town of Corner Brook. However, the Company's mill and offices
are located in Corner Brook and makes no contribution to the revenues of
the incorporated municipalities, It is exempt from the payment of
municipal taxation, although, by virtue of the fact that it is responsible
for the maintenance of mupicipal services in Corner Brook, it does not
therefore escape what is virtually the equivalent of municipal taxation,
Nevertheless, the Company's contribution to the costs of municipal govern-
ment is concentrated exclusively in one section of the area and does not
in any way benefit the incorporated municipalities. Consequently, the
incorporated municipalities tend to view the continuance of this situation
with disfavour. They feel, quite naturally, that the residents of Corner
Brook should now begin to shoulder the responsibilities of local government,
They believe, too, that the funds now spent by the Company in assuming the
costs of municipal administration in Corner Brook could be better expended
to the advantage of the area as a whole,

Under the existing system of municipal government in the area
there is little the Company can do, Even if it was not exempt from
municipal taxation there would be no obligation for the Company to make
payments to the incorporated municipalities for the Company's property lies
outside their municipal boundaries, @ If the Townsite became an incorporated
municipality, the existing arrangement would be more or less continued,

The Company would simply become a taxpayer within the incorporated

municipality of Corner Brook, If, however, amalgamation was achieved,
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a more equitable arrangement would result, for the Comoany would then
become a taxpayer within the larger incorporated municipality which
would be created.

The Company has indicated a desire to be relieved of the
responsibility for the administration of municipal services, Such moves
by the Company as the sale of its residential property holdings and the
establishment of a Council are indicative of this desire. Moreover, the
Company appears to favour amalgamation of the Townsite with the incorpor-
ated municipalities, To date, though, it has limited its approval to the
principle of amalgamation,

If amalgamation was achieved the Company would be relieved of
its obligations with respect to municipal administration on Corner Brook
Townsite, Consequently, there would be little justification for
continuance of the Company's exemption from municipal taxation and, indeed,
a necessary condition of'amalgamation would be the repeal of the
legislation which perriits this exemption., However, the Ccmpany has
indicated extreme reluctance to forego the exemption even if amalgamation

r 4

was accomplished and the Company was relieved of its present municipal

20)

obligations.(

(20) Under Clause 2L, of an Agreement between the Bowater Company and the
Newfoundland Government which forms the Schedule to Act 2 George V(1938)

A1l property of the Company within the area of any towns or settlements
established by the Company shall be exempt from municival taxation.," A
logical interpretation of this clause would indicate that the exemption
was justified on the basis that the Company was assuming the responsibility
for operating a townsite., However, if that responsibility was removed,

as it would be with amalgamation, there can be little justification for
continuance of the exemption,



- 75 =

The Company has not made any statement outlining what it considers to be
valid reasons for continuance of the exemption from taxation. It does not
appear, though, that the objective of the Company in this regard is to
escape its financial obligations to the community for it has expressed an
intention to make a stated annual grant to any amalgamated municipality
which may be created.

There are objections, however, to any amalgamation plan which
may leave some doubt as to the extent of the Company!s financial contribution
and the power of the municipality to impose a tax levy on the Company., A
specified annual grant, no matter how generous, does not ensure that the
Company's contribution in this form will bear any relationship to necessary
increases imposed upon the community's taxpayers due to an expansion of
services or an increase in costs., For example, a situation could conceivably
develop whereby the Bowater Company decided to expand its operations bringing
an influx of new residents to the area, As a result new residential sub-
divisions have to be developed and the municipality must necessarily extend
services to new residential areas. A substantial extension of municipal
services undoubtedly increases the costs of municipal administration with the
result that local taxes must necessarily be increased. In the situation thus
described, the taxpayers in the municipality would be obliged to shoulder an
increased tax burden although no corresponding obligation would fall upon
the Company to do likewise, Consequently, the Company's grant to the
municipality would not always bear the same proportion of the costs of
municipal services as would the tax contributions of the rest of the

communitye
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It may well be that the Bowater Company recognizes the
vulnerability of its position if it was to become liable for municipal
taxation. In the hands of an inexperienced council, taxing powers could
be used to load the Company with a heavier-than-necessary burden of taxation
in order to lighten the load on individual taxpayers. It must, therefore,
be recognized that the Company should be afforded some protection against
the possibility of such a development, At the same time, too, the
community should be assured that the Company will always make a proportionate
contribution to the cost of municipal services,

It is probable that the ordinary methods of assessment for the
property tax will be difficult to apply to the extensive plant and property
of the Bowater Company. As well, it must be recalled that the Company
occupies an important economic position in the community, for, directly and
indirectly, it furnishes a livelihood for the majority of residents. In
view of the possible difficulties involved in using ordinary methods of
assessment it would appear that the amount of the Company's contribution
could be determined by mutual agreement bwtween the Company and the amalgamated
municipality. Thus, if the two parties agreed to a specified amount for the
first year it could be further agreed that in the event an increase is
necessary in local tax rates, the Company's contribution would be raised in
the same proportion that local rates were increased. Moreover, it could be
further provided that in the event the Company and municipality could not
reach a satisfactory agreement, the Provincial Government, through the Depart-
ment of Municipal Affairs, might act as the final arbitrator of any differences

between the Company and the municipality. Through this procedure it is
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possible to provide a measure of protection for both the Company and the
municipality without the necessity of repealing the legislation granting
the Bowater Company exemption from municipal taxation,

A compromise arrangement along the foregoing lines has in fact
been adopted. When municipal representatives from the Greater Corner
Brook area met with the Premier and members of the Provincial Government
it was revealed that the Bowater Company would not agree to the repeal of
the agreement whereby the Company was granted exemption from municipal
taxation, (21) At that time the Provincial Government indicated that while
it had the power to break the agreement whenever it wished, it would not do
S0 by unilateral action. Even though the agreement had been negotiated by
the old Commission Government of Newfoundland (22), the Provincial Government
felt duty bound to honour the agreement unless the Company consented to its
abrogation, There is, of course, considerable justification for this
position for the breaking of an agreement by unilateral action would
undoubtedly undermine the confidence of others who have agreements with the
Provincial Government. Nevertheless, the Provincial Government suggested
that municipal representatives from the Greater Corner Brook area should
attempt to come to some understanding with the Bowater Company with respect
to the method whereby it would be willing to contribute to the cost of

municipal services provided by any amalgamated municipality which might

(21) This meeting occurred in May, 195,

(22) Tae Government of Newfoundiand prior to Confederation in 1949
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be established, (23)

It must be pointed out that the Bowater Company was not opposed
to amalgamation and was willing to make what it considered a fair annual
contribution to the revenues of an amalgamated municipality even tuougn
it was unwilling to agree to repeal of the agreement whereby it was
exempted from municipal taxation. Subsequent discussions between
representatives of the municipalities in Greater Corner Brook and the
Bowater Company produced a written statement of the Company's willingness
to contribute an annual amount of $100,000 annually to the revenues of the
proposed amalgamated municipality. This annual grant in lieu of taxes
would also be subject to periodic review in the light of any upward revision
of the municipal tax rates of the new municipality. As well, the Company
agreed to transfer the assets of Corner Brook Townsite to the amalgamated

municipality,

The Fear of Increased Taxation

Bearing in mind the Newfoundlander's traditional hostility to
the real property tax it is not unlikely that this may constitute the

biggest single obstacle in the way of achieving amalgamation. In the

(23) The Provincial Government indicated that the amount of the Company's
contribution should be stated in writing and the implication was
clear that if the Bowater Company ever refused to make this annual
payment the Provincial Government would have little hesitation
in abrogating the agreement granting the Company exemption from
municipal taxation.
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course of three visits to Newfoundland the writer has been repeatedly
asked the question: "How much will amalgamation cost?"  Implicit in

this type of question was an underlying belief that amalgamation was

some type of devious scheme devised for the sole purpose of extracting
more tax revenue from the residents of the Greater Corner Brook area,

When amalgamation proposals were reported in the local newspaper its
columns were subsequently filled with letters pointing out that taxes
would undoubtedly c¢limb to astronomical heights. When public meetings
were held throughout the area to consider the merits of amalgamation,
municipal officials were constantly asked detailed questions with respect
to the scope and extent of the services which would be provided after
amalgamation., The apparent objective of this type of questioning was to
prove that the residents of the area would be required to pay for all kinds
of expensive services which they did not want, Questioning of this kind
also revealed an astonishing lack of knowledge of the purpose of local self-
government which seeks to provide the means whereby the determination of
the scope of local administration becomes the responsibility of the
residents of the community.

This fear of increased taxation is offset by the compelling need
for area-wide control and administration of certain municipal services,
There is, therefore, a strong desire on the part of a substantial number of
citizens to provide the means whereby the area as a whole can tackle its

most urgent problems, (L) Consequently, this will undoubtedly become the

(24) These problems were outlined in Chapter II,
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deciding factor in determining the outcome of any proposal for amalgamation,

It should be noted, in conclusion, that the Provincial Govern-
ment, even though it has the power, will not impose amalgamation on the
area, Tangible evidence will have to be provided that the majority of
residents of the area want amalgamation, Consequently, a plebiscite
will have to be taken to determine public approval or disapproval of any
amalgamation proposal,

Considerable progress has already been made toward this end and
it is likely that a plebiscite will be held in the area by the end of 195k,
Through the Humber Municipal Association, a voluntary group formed by the
municipalities in the area, the question of amalgamation has been raised
frequently and discussed in the press and on the radio, To ensure
majority public approval, however, to any amalgamation proposal, the
Association will necessarily have to put on a concerted drive to inform-

the residents of the area as to the benefits which can be achieved as the
result of amalgamation,

The Local Government Act of 1949 does not specify the manner in

which a plebiscite should be conducted, i.e., whether a separate one must

be taken in each municipality, or whether for this purpose an area-wide
plebiscite can be taken. The Provincial Government hasyhowever,indicated
that the latter method is preferable., To adopt the former procedure is

to court the possibility of an impasse where one municipality might reject
amalgamation while the others favour it., The result would therefore be too
indecisive to proceeds On the other hand, if the plebiscite was on an area-

wide basis, the result would have to be conclusive = either in favour or opposed,
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IV. MUNICIPAL GOVERNMENT AND ADMINISTRATION OF THE
AMATGAMATED MUNICIPALITY OF GREATER

CORNER BROOK

If the principle of amalgamation is accepted as a means of
providing more effective municipal administration in the Greater Cormer
Brook area, some consideration must be given to an appropriate form of
government for the amalgamated municipality, As well, consideration
should also be given to the financial requirements of the new municipality,

at least for the first year of operations,

Forms of Municipal Government

The form of municipal govermment and administration which is
adopted for the amalgamated municipality will have an important bearing
upon the ultimate success of amalgamation. In both Canada and the United
States a variety of forms of municipal govermnment have evolved, many of
which, while reasonably effective in one community, might conceivably be
ill-suited to the needs of other municipalities, Moreover, some forms
of municipal govermment, while possibly providing a more efficient system
of administration, may not always be instrumental in maintaining effective
local self-government.

The governing body of any municipal corporation is the municipal
council, the members of which are elected by the residents of the

municipality., It is upon the council as a whole that the responsibility
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rests for carrying out the duties and exercising the powers of the
corporation as defined in its charter., The council's responsibilities
for the exercise of the powers vested in it include both legislatiﬁe and
administrative duties, Inasmuch as the Council must combine both
legislative and executive functions, it therefore becomes necessary to
develop the institutional means whereby the Council can discharge
effectively this dual responsibility, Traditiooally, Canadian
municipalities have resolved this problem through the development of

the committee systen.

Council cormittees are usually of two kinds, standing and
special comnittees, Standing committees normally have jurisdiction
over a section of council operations. As a rule a standing committee
exercises general supervision over one or more civic departments. Thus,
for example, a standing conmmnittee on works would have jurisdiction over
a Department of Public Works and such other technical departments as
may have been established. Undoubtedly the most important standing
comrittee established by most municipal councils 1s the committee on
finance which not only has jurisdiction over the finance and
administrative departments, but also may have the responsibility for

scrutinizing the financial operations of all departments, (1)

(1) The scope of the work of a committee is usually indicated by its
title. Thus, for example, the City of Winnipeg has six standing
committees as follows: Committee on Finance, Committee on Works,
Committee on Public Safety, Committee on Utilities, Committee on
Personnel and Legislation and the Committee on Health. As a
consequence almost any important responsibility assigned to the
Corporation of the City of Winniveg comes with the jurisdiction
of one of these committees,
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Standing committees are usually established by council by-law and meet
at regular intervals throughout the council year, Special committees,
on the other hand, are usually established to study and report to council
on some particular matter. When this has been done the special committee
is usually dissolved,

The establishment of standing committees provides the means
whereby the council can bring about an effective division of labour.
They serve the useful purpose of enabling the council to exercise control
over the administration of the policies it adopts. More importantly,
perhaps, the committees play an important role in providing legislative
leadership within the council, A committee which has been assigned
general jurisdiction over a section of the council's activities tends to
develop a specialized interest in the matters coming within its purview,
The close contact that the committee has with the head of one or more
civic departments brings the committee members into more intimate contact
with the operating problems of the appointed administrative or technical
officer. The committee brings matiers to the attention of council
through the submission of positive recommendations for the resolution of
particular problems which might otherwise have escaped the attention of
the council, It is to the committees, and particularly the committes
chairmen, that the council as a whole looks to for guidance and legislative
recomnendations regarding the activities under their jurisdiction. It is
important to remember that for most members of council their work_as
representatives of thevpublic is only a part-time activity which by and

large provides them with little remuneration. Consequently, they cannot
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afford to spend too much time in lengthy and frequent council meetings,
Committees, therefore, have proven to be an invaluable means of speeding
up the work of the council as the following commentary clearly indicates:

"Many advantages are gained by referring matters to

cormittees. To assign problems to smaller groups

speeds up the work and eliminates much speech making

in council, Committees sift out the detail and

bring matters before council in the form of positive

recommendations based on their study. Where issues

come to council without any recommended solution,

endless time is lost in arriving at a concensus of

opinion of the members but a positive proposal will

usually become accepted without further discussion.

Moreover, committee members become acquainted with

the work under their jurisdiction in a more intimate

way than is possible if they try to cover the whole

field of municipal activity, and their recommendations

are correspondingly more valuablel(2)

The committee system has another important advantage in that it
brings the amateur and the expert in government into a closer working
relationship, Self-govermment means, among other things, that the expert
or the professional administrator shall be responsible to the amateur
citizen representatives serving on elective bodies, This does not mean
of course that the elected municipal councillor's view should prevail on
purely technical matters. But it does not mean either that the politician
should become merely a convenient rubber stamp for the decisions of the
professional administrator. Local self-government requires that the
residents of the municipality accept collectively the responsibility of

governing themselves, It is their responsibility for ensuring that local

government is conducted in accordance with the wishes of the governed,

(2) Crawford, op. cit., p. 109
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More particularly, this becomes the responsibility of the people they
elect to represent them in the municipal council, However, this implies
in turn that the elected representative must be able to play a significant
role in the determination of local policies and in ensuring that these
policies will be administered effectively. To a considerable extent

this objective can be accomplished through the council-committee system
whereby the committees exercise a general supervision over the work and
the staff under their jurisdiction, consult and advise with the officers
responsible for such work, and make reports and recommendations to council
on the matters within their purview.

The committee system can be instrumental in furnishing the
means whereby the member of council can make a positive contribution
toward the determination of policies which he believes to be in accord
with the wishes of the citizens whose interests he represents., The extent
to which the member of council is able to do this enhances the capacity §f
the citizen to alter or change policies with which he finds himself unable
to agree,

It has also been suggested that one advantage of the council-
committee system is that it brings the amateur legislator and the expert
administrator into a close working relationship. Iﬂ@his context the
members of council constantly have available the expert knowledge of the
administrator who must administer the policies determined by the council,
This knowledge which derives in part from the problems involved in
attempting to administer public policy is particularly invaluable to the

council, A good administrator can therefore. suggest to a committee of
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council some of the difficulties which have been encountered and which
can be remedied by a subsequent legislative recommendation of the
committee to the council, At the same time a working relationship of
the kind suggested provides the administrator of’a department with an
appraisal of public opinion which, if there is to be real local self=-
govermment, must be brought to bear upon the formulation and execution
of policy, It is the elected member of council, answerable to the
residents of the municipality, who can best provide this appraisal or
assessment of the desires and needs of the community. As a result the
formulation and execution of public policy at the local level can become
the joint product of the elected representative of the citizens and the
skilled, expert departmental civic administrator, always ensuring that
final authority rests with the elected municipal council responsible to
the community as a whole, In this relationship the expert administrator
is, as the saying goes, "always on tap but never on top."

While some variation of the council-committee system is in
vogue in the majority of municipalities in Canada, other, quite different,
forms of govermment have also beenadopted, Possibly the most significant
departure from the traditional council-committee arrangement is the Council-

Manager system of municipal government,

The Council-Manager Form of Municipal Government

The Council-Manager form of municipal government, or the "city

manager system", as it is frequently known, is based upon a very different
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approach to local government than that involved in the council-committee
system. Primarily, the underlying principle of the council-manager
system is the concentration of all administrative authority in a single
fficial known as the city manager. In the general, the main features
of council-manager government are as follows:

4 small council elected at large on a non-partisan ballot
determines all municipal policies which are not set forth

in the charter itself, adopts ordinances, votes appropriations,
and is required to appoint a chief executive officer called

a city manager, The council is the governing body of the

city, and the city manager is its agent in carrying out

the policies which it determines.

eseellt is definitely understood that the council deals
with administration only in a formal manner through the
city manager, and that administrative functions are at no
time delegated to committees or individual members of the
Council,

The duties of the city manager as set forth in most council-
manager charters, broadly stated, generally include: (1) To
see that all laws and ordinances are enforced. (2) To exercise
control over all departments and in accordance with civil
service regulations appoint, supervise, and remove department
heads and subordinate employees of the city, (3) To make
such recommendations to the council concerning the affairs

of the city as may seem to him desirable, (li) To keep the
council advised of the financial condition and future needs
of the city. (5) To prepare and submit the annual budget

of the council, (6) To prepare and submit to the Council
such reports as may be required by that body. (7) To keep
the public informed, through reports to the council

regarding the operations of the c¢ity govermment, (35

The concentration of such a wide range of administrative
authority in the hands of a single appointed official may result in more

efficient and economical administration of municipal services, If that

(3) Recent Council-Manager Developments and Directory of Council-Manager
Cities (International City Manager's Association, Chicago, 111l.,1952)
PPe 2-3.
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were the sole objective of local govermment, not much objection could
be raised to the council-manager form of govermment, However, as has
been ind;cated, local self-government implies that government shall be
conducted in accordance with the wishes of the governed, To this end
the citizen is expected to assume some responsibility for determining
how the municipality shall be governed., This objective can be
accomplished to some extent by the periodic election of members of the
council who shall be responsible for the conduct of municipal government,
It has been noted, too, that the formulation and execution of public
policy at the local level should be the joint product of the members of
council representing the community and the appointed administrative
officers who carry on the day-to-day operation of municipal business,
Moreover, the council should be in a position to influence policy
decisively and control its administration effectively. It would appear
that these objectives are insufficiently appreciated in the council-manager
system of government.

| While it is true that the theory of the council-manager form of
government implies that the final authority rests with the elected council,
the concentration of all administrative authority in the manager places
that official in a position where he could become the real political
leader of the community, a function which is obviously not part of his
official position., Much, howevel, depends upon the calibre of the

official, This difficulty derives largely from the fact that the council

must devote itself solely to settling questions of policy and all



administrative fuuctions are entirely the responsibility of the city
manager. But if the council is divorced from a closer knowledge of
administration other than that provided in reports to council by the

city manager, it becomes difficult for the council to exercise genuine
political leadership. In fact, many of the exponents of the council-
manager form of government in the United States have placed little
emphasis on the function of the council, The primary emphasis was
directed to the powers of the city manager and what he could be expected
to accomplish, In part, this emphasis upon the role of the city manager
stems from the fact that the whole concept of the plan was based on the
idea that a municipal corporation should be administered in much the

same fashion as a business corporation. Consequently, the municipal
council could be compared to the boa™d of directors of a business
corporation and the city manager to the general manager of a business
enterprise, In general, the board of directors of a business corporation
play a relatively inactive role in management or even in the determination
of business policy for that matter, As a rule theirs is an advisory role
or, at best, a purely negative controlling function. For the most part
the leadership and initiative is provided by the president or chief
executive officer of the business corporation., As long as this officer
manages the business efficiently and profitably the board of directors
will rarely interfere., However, a municipal corporation is established
to accomplish quite different purposes than a business corporation and the

attempt to equate municipal administration with business management can
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have a detrimental effect upon the former as the following commentary

indicates:

The emphasis on the city manager and his powers under
the charter did not encourage the development of the best
kind of councilmanic leadership. This emphasis was a
part of the general attitude that the city should be
managed like a business corporation, that the council
was just like a corporation board of directors, that

the councilmen should be nonpolitical businessmen, and
that their main obligation should be to refrain from
interfering with his administrative work.,

For example, the Dallas (Texas) News, which carried on
one of the most thorough and intelligent campaigns for
the adoption of the city manager plan, for nearly thirty
years hammered repeatedly on the argument that the
'whole scheme of corporate management should be applied
to the affairs of the city.! After the adoption of the
city manager plan the paper argued that the city should
be managed like a business corporation, with the city
manager fcomparable to the presidentf and with the city
council 'a responsible, but only slightly active, board
of directors.! Putting this formula in specific terms,
1t suggested that the council should choos? %ts city
manager and then 'subside for two years,! L

It is clear that this concept of the council-manager plan robs
the elected municipal council of any real opportunity for playing a
vigorous and active role in municipal affairs, In the long run the
result may well be a lessening of the capacity for local self-government,
Denied the possibility of displaying active leadership in the resolution
of municipal problems, the members of a municipal council may simply
become a convenient 'rubber stamp'! for the policies recommended by a city

manager. A council in such a position will probably enjoy little prestige

(4) MacDonald, Austin F., American City Government and Administration,
(Thomas Y, Crowell Co.,, New York) b €d.,1551. DDs 2LO=250
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and importance in the public esteem while the position of the city
manager will be considerably enhanced. Consequently, able citizens
will hardly be encouraged to serve as members of a body which does not
provide an opportunity for actively participating in the development
of municipal policies and where the office itself carries little
prestige and dignity. A deliberative body of this kind will hardly
provide a forum for discussing and debating alternative courses of
action with respect to municipal matters and, as a consequence, the
general public may be denied the opportunity of gaining an understanding
of the issues involved in municipal administration.(S)

It must be noted that the council-manager form of municipal
government was developed in the United States. It i1s in that country
where it has been most widely adopted primarily as a means of reforming
and eliminating certaln undesirable practices which had developed in
American municipal govermment. Widespread dissatisfaction with municipal
government in the United States led to public demands for reform. The
developments which contributed to this dissatisfaction have bteen
surmarized as follows:

There was ample reason for dissatisfaction with municipal

government in America dvring the last decades of the nine-

teenth and the early years of the twentieth century,

Especially in the larger cities the municipal governments
were controlled by party organizations that were primarily

(5) A municipal council may be regarded as having an important educative
function in a democracy. It 1s in the debates and discussions in the
committee room and council chamber that the general public acquires
some understanding of the issues involved in local administration,
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concerned with keeping themselves in power and that
were willing to use public offices and public money
for their own purposes., The most influential citizens
were preoccupled with their business affairs and
looked on politics as a disreputable game, unworthy

of their participation, although they may have made use
of the political machine when it suited their interests
to do so. The election of many administrative officials
and the appointment of others through the spoils system
made the development of a career service in the city
administration impossible and strengthened the grip of
the political machine on municipal government, 6)

By the end of 1952 over 1100 American municipalities had
adopted the council-manager form of government, Its acceptance in Canada
has been remarkably slow and by the end of the same period only 37 Canadian
municipalities had adopted the plan, Moreover, where it has been adopted
in Canada the former committee system has frequently been retained, some-
times in a slightly modified form, As a rule the manager's position has
not been emphasized to the same extent as in the United States and he
often functions more as an administrative coordinating officer rather
than as a dominant leader, The council still plays a vigorous and
active role and rarely does it 'subside for two years! after choosing
a city manager., Commenting on the slow growth of the council-manager

system in Canada, a long-time observer of the Canadian municipal scene

said:

This form of civic govermment has made comparatively
small progress in Canada, probably due to the absence,
or existence in less severe form, in Canada of the

(6) Stone, H.A,, Price, D.K., and Stone, K.H,, City Manager Government in
the United States, (Public Administration Service, Chicago, Llllinois,
1940) pe 3o
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conditions which brought about its spectacular spread
in the United States. Many United States cities had
councils unwieldly in size and procedure, Some were
victims of predatory politics. The attempt to improve
conditions by giving more power to elected mayors had
broken down in some cities and the persistence of the
method of selecting important administrative officers
by popular election had continued to produce serious
results....These causes and others tended to promote
the spread of the council-manager system in the United
States., On the other hand, most Canadian cities have
comparatively small councils, The business of cities
is not the prey of provincial and federal patronage,
All ballots are non-partisan and all are short, All
administrative officials are appointed by the council
and not chosen by electione...Most department heads
are not interfered with seriously in the discharge of
their duties,

In comparing the council-cdmmittee and council-manager forms
of municipal government it is apparent that the former provides greater
opportunities for active citizen participation in municipal affairs,
Moreover, it does ensure that the residents of a municipality can play
a more vigorous role in shaping municipal policies through an elected
council which has significant functions to perform., As well, through
comriittees the administration and implementation of policy can be
controlled more effectively and citizen knowledge of municipal problems
can also be increased. An elected council under this system, by its
closer contact with and more active participation in the conduct of
municipal business, can provide real and effective leadership in dealing
with local problems, Consequently, there is a greater possibility that

local government will in fact be self-government when the primary

(7) Brittain, op. cit., pp. 17-18.
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responsibility devolves upon an elected council rather than upon a
single appointed official, More importantiy, perhaps, is the fact
that an elected council with real and significant responsibilities to
discharge can maintain a mich more lively interest in local issues
when alternatives are vigorously debated in the council chamber and
committee room. The clash of opposing points of view can add a
dramatic touch to municipal government with the result that widespread
public interest is aroused, Such might not be the case under a council
manager arrangement if the council is content to subscribe without
argument to the recommendations advanced by the city manager., While
the council-manager system need not necessarily produce the results
indicated, the fact that there is a tendency in this direction is
sufficient grounds to reject it as an appropriate form of government
for Canadian conditions.,

The foregoing comparison of the council-committee and council=-
manager forms of government suggests that the former, suitably adapted to
local conditions, has much to cormend it for application in the proposed
amalgamated municipality of Greater Corner Brook. When it is recalled
that local government is of comparatively recent origin in Newfoundland
it becomes imperative that the form of government adopted for the
amalgamated municipality of Greater Corner Brook should be conducive to
encouraging citizen participation and interest in the acceptance of
responsibility for local affairs, Consequently, consideration will be

given to the detailed application of the council-committee system in
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Greater Corner Brook,

A Form of Municipal Government for
Greater Corner Brook

The powers of govermnment, involving both legislative and
executive functions, which are vested in the new municipal corporation
created as a result of amalgamation, will be exercised by the municipal
council, As a legislative body the municipal council will be composed
of representatives of the residents of the area served by the municipality.
The most important consideration in this comnection is the means adopted
to ensure that the individuals elected to the Council are truly repre-
sentative of the whole area. This matter becomes all the more important
when three separate municipalities have been consolidated to form one, (8)

Despite the importance of the representative nature of the
Council this should not be secured at the expense of legislative and
administrative efficiency., Primarily a municipal council is engaged
in making important decisions and it is a widely accepted principle that
the smaller the group the more effective it is likely to be as a decision-
making body. As a general rule the council should therefore be large
enough to ensure public confidence in its representative nature and yet

small enough to allow for effective decision-making. A Council comprising

(8) References to the amalgamated municipality throughout this chapter
should be taken to refer to the amalgamation of the three municipalities -
Corner Brook Easf,Corner Brook West and Corner Brook Townsite as
suggested earlier,



- 96 =

eight to ten members would undoubtedly be sufficient for the proposed
new municipality,.

If the problem of nuwbers can be resolved satisfactorily
there still remains the question of method in electing members of Council,
In this comnection many students of municipal government are of the
opinion that members of a municipal council should be elected at large.(9)
This means that the voters in a municipality would all participate in
the election of members of council, Chief among the disadvantages of
this method of election is the fact that it presents the individual voter
with too large a number of choices, If, for example, 1t was reqﬁired that
six councillors were to be elected at large, a voter might be faced with
a lengthy ballot containing as many as tweive or more names, depending on
phe number or candidates wau cnoose to run. From this lengthy lisu the
voter must chcose six, tnis is obviously too lacge o« numpes to expect sach
voter to pe abie wo evaluate intelligently, Even if he makes a conscious
effort, and few voters are likely to, he can hardly secure sufficient
information about all candidates to be able to choose six, Consequently,
this situation may tend to confuse the voter and leave him somehat

apathetic with respect to municipal elections.

(9) See Brittain, H.L., op cit., pp. LOI-145, It is suggested that election
at large would eliminate the sectional approach to municipal affairs
which is believed to have been fostered by the ward system of slection,
It is said, for =xample, that election at large would »roduce a type
of candidate for municipal office who would take the broader view
of the city'!s needs and not a particular section of it, This argument
appears somewhat flimsy for it is difficult to imagine that the size
of the constituency can be an important factor in enlarging the horizon
of a candidate for municipal office,
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In view of the foregoing it would appear that the desirable
system should embrace a small number of choices, no more than two or three,
and in this respect the ward system has much to commend it, Using the
ward system combined with election of the mayor at large would cut down
on the number of choices each voter would have to make, This approach,
or some variation of it, could be adopted in the new municipality. The
principal difficulty involved would undoubtedly lie in the creation of
the wards, If old sectional ties are to be broken the wards or districts
created for election purposes should cut across the former separate towns,
In other words, particular care should be taken to ensure that no ward is
contained entirely within the area formerly served by any of the separate
towns,.

While the composition of the municipal council and method
adopted for electing its members is important, in the final analysis the
effectiveness of the Council as the governing body of the new municipality
will depend, to a large extent, upon an efficient administrative
organization. The adoption of sound and progressive municipal policies
will matter 1little unless the resources are provided whereby they can be
successfully implemented, Municipal administration in this sense involves
the appointment and selection of capable administrative and‘technical
personnel, the provision of a clear definition of their responsibilities
and the organization of their activities in a manner which will permit
maximum efficiency in accordance with the policies prescribed by the Council,
Moreover, the administrative organization must be developed in accordance

with the scope and nature of the services which are to be administered by
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the amalgamated municipality,

The scope of the responsibilities which will be assigned to
the municipality and the basic services it must render can be surmarized
as follows: First, there are those matters concerned with general
administration and finance, These are taxation, assessment, municipal
records, tax collection, etc.q Second, there is the provision of public
services and control of municipal development involving street construct-
ion, maintenance, refuse collection and disposal, street lighting,
building inspection, zoning, planning, street cleaning, snow removal,
paving, etc., Third, there is the provision of services and the enforce-
ment of regulations involving public safety which includes the development
of fire protection services and the enforcement of regulations designed to
prevent fire outbreaks, the control of traffic and the administration of
regulations designed to protect the health and welfare of residents,

This broad division of the scope of municipal responsibilities
suggests a basis for the organization of administration in the proposed
amalgamated municipality. It will be noted that the primary characteristic
of this division is the grouping of similar functions together and this, in
turn, indicates the means of providing effective supervision and coordination
of municipal administration,

While the Council is ultimately responsible for the conduct of
administration, its members cannot supervise the day to day activities
involved in the administration of municipal services, Nor do they possess
the technical knowledge necessary for such a task, Despite this, members

of the Bouncil must be kept informed of the progress made with respect to
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the implementation of the policies they have laid down. They must,
therefore, be able to control the actions and activities of all
personnel in the permanent employ of the municipal corporation,
This necessary control cannot be exercised effectively if too many
officers are directly responsible to the Council for the performance
of their assigned duties, Such a situation would inhibit the coordination
and integration of municipal services to the degree necessary for prudent
and efficient administration., Experience indicates that a municipal
council can control municipal administration most effectively when
activities are grouped according to similarity of‘function and the
responsibility for management and supervision in each major group is
assigned to a very limited number of senior officers responsible to the
Council,

From the foregoing and in accordance with the grouping of
functions indicated previously, the following posts would appear to be
necessary:

(a) Clerk-Treasurer

(b) Municipal Engineer

(c) Public Safety Officer

The individuals appointed to fill these posts should be responsible,
subject to the control and direction of the Council, for the general
management and supervision of the following services and activities

assigned to their jurisdiction: (see organization chart page 101)
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(a) Clerk-Treasurer: Clerk of the Council and chief finance
officer of the municipality. As such he should also be
responsible for all matters relating to municipal
taxation, the collection of all taxes levied, preparation
and maintenance of municipal accounts and records, assess-
ment, and the supervision of all personnel as it may be
necessary to employ for the efficient performance of
these duties,

(b) Municipal Engineer: Would be responsible to the
Council for all matters relating to street construct-
ion, street maintenance, street cleaning and snow
removal, refuse collection and disposal, building
inspection, zoning, town planning, the repair and
maintenance of the necessary mechanical equipment and
the supervision of such personnel as it may be
necessary to engage for administration of these
services,

(¢) Public Safety Officer: The public safety officer would
be primarily responsible for the operation of the
municipality's fire protection service, the development
of precautionary measures designed to prevent fires and
the enforcement of such regulations as it may be necessary
to adopt in order to eliminate fire hazards., In addition,
the public safety officer could be given the responsibility
for the enforcement of regulations necessary for the
control of traffic and such other regulations which the
Council is empowered to adopt with respect to public
welfare and safety. As well, he should be responsible
for the supervision of such personnel as it may be
necessary to employ for efficlent performance of these
duties,

It will be noted that the major responsibilities have been
assigned to the clerk-treasurer and municipal engineer, They should,
therefore, be considered the senior appointed officials directly
accountable to the Council, The public safety officer will, in all
probability, have to work in close copperation with the municipal engineer,
particularly with respect to the use and maintenance of the mechanical

equipment required for the fire fighting service, As well, some of the
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regulatory enforcement activities of the public safety officer may
well be integrated with similar functions assigned to the municipal
engineer, Thus, for example, it may be possible to combine building
insdection with the inspection necessary for the elimination of
fire hazards, For this reason it may be found more feasible to
permit the municipal engineer to exercise nominal control over the
administration of some of the activities assiyned to the public
safety officer,

While these officers will be responsible to the Council for
the day-to-day administration of the municipal services and activities
under their jurisdiction, they need not necessarily be considered as
mere passive recipients of the policies laid down by the Council or,
to paraphrase Tennyson, "Theirs not to reason why, theirs but to do
and try." Policy and administration can hardly be separated so completely
that the formers is considered as having no relationship to the latter
and vice versa, Experience indicates that the attempt to administer
public policy reveals serious gaps requiring remedial action, On
occasion, too, the knowledge acquired through constant attention to
the administration of public policy reveals the need for the develop-
ment of new policies or a new approach to existing policies, Thus,
instead of a complete separation of policy and administration, the
relationship is, in fact, very closely linked - - policy begetting
administration and administration begetting policy. A complete divorce
of the two is obviously a practical impossibility, As a consecuence,
the principal officers of the Council, the clerk-treasurer, the municipal

engineer and the public safety officer should be
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considered tne principal cecnmcal advisors of Counciti in connection
with their respeculve fierds of actavity, (L)

ine vouncil shourd be able to look to these officers for

skilled, impartial advice anu, in so doing, tne Council will be in a
much better position to develop and formulate effective policies with
respect to municipal services and activities when its members can
obtain the competent advice which its senior officers should be able to
provide., This advisory role of the appo’ " ~d officers becomes important
when it is recalled that members of the Council have only a limited
amount of time at their disposal and which they can devote to municipal
affairs, Moreover, it must be remembered that the great bulk of
municipal services are technical and complicated in nature and the
problems involved, ii they are to be understood by members of Council,
will need to be explained by the senior appointed officials, Despite this
repeated emphasis on the importance of the advisory role of the Council's
officers, it is the Council which, in the final analysis, must assume
the responsibility for decisions with respect to municipal policy.

Hach senior officer will regquire a staff to assist him in the

(10) This point needs emphasis for there is a recurring tendency in
nmunicipal administration in both Canada and the United States to
lgnore the contribution a senior municipal officer can render
through providing advice on policiszs under discussion by Council,
There are many examples where municipal officers are frequently
ignored in the development of Council policies which concern the
activities they are called upon to administer. A4s a result the
valuable advice which is based upon this intimate connection
with the administration of public services is loste
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administration of the activities and functions assigned to him. It

is desirable that this staff be large enough to relieve the senior
officer of the necessity of becoming involved in too many detailed
responsibilities, The major portion of the time of each officer

should be devoted to management and supervision with the detailed work
being undertaken by a competent staff responsible to him, It is not
possible to make any reasonable estimate of the total personnel force
which would need to be employed by the new municipality. In the case

of the clerk-treasurer and the municipal engineer it will be necessary

to employ technical assistants who will devote all or part of their time
to specific duties, For example, it is quite likely that the clerk-
treasurer will require at least one full-time accountant, as well as an
assessor and a tax collector, together with clerical and stenographic
assistance, Likewise, the municipal engineere will require the services
of a number of skilled personnel, but it is hardly possible to determine,
for example, whether building inspection will require the full-time
attention of one person or whether this activity might effectively be
combined with some other duty. Similarly, the public safety officer
will require a mucleus of personnel who can be trained in firefighting
techniques., It may prove to be feasible to augment this small permanent
force with trained volunteers who can be called out in an emergency,
Personnel requirements cannot be reliably estimated until some time after
amalgamation has been achleved and when the volume of activity which will

result can be accurately determined.
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Before leaving this subject of government and administrative
organization for the amalgamated municipality, some consideration
should be given to Council organization for the efficient conduct
of all business that comes before it,

It will be appreciated that the Council is responsible for
the adoption of policies concerning a wide range of activities and
for exercising control over administration in general. Consequently,
it will require careful utilization of the time at its disposal if
Council is not to become immersed in sheer volume, For this
reason, the use of committees will undoubtedly prove desirable,

There need not be many committees, certainly no more than four,

Each committee should be concerned with a broad area of municipal
administration, For example, committees could be formed to deal
with the following matters: Finance and taxation, public services,
planning and development, and public safety. The principal advantage
accruing from the use of such cormittees lies in the fact that

when problems requiring considerable investigation come before

Council they can be referred to the appropriate committee for more
detailed consideration and report back to Council,

The use of such committees enables Council to give adequate
consideration to the various matters which come before it without
requiring the complete attention of all members of Council at all

times, These committees, to be effective, should not comprise more
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than three or four members of Council, (11) 1In addition, the
appropriate appointed officer can become an ex-officio member of the
committee most intimately concerned with activities for which he is
held responsible. In such a capacity he might also act as secretary
of the committee, Thus, the clerk-treasurer could sct as secretary

of the suggested finance and téxation committee, the municipal engineer
the secretary of the public services committee, etc,, In suggesting *
the use of the committee system, it must be emphasized that the

committees do not act as a means of by=-passing the Council for the

reports and recommendations of the committees must eﬁentually be
considered and approved by the Council as a whole, As well as permitting
the Council to conduct its affairs more efficiently, these Committees can

also serve as an effective link between the elected council and the

administration,

The Financial Resources of the

Amalgamated Municipality

Following the amalgamation of the Towns of Corner Brook, gorner

Brook East and Corner Brook West and the consolidation of municipal

(11) Some consideration might also be given to the appointment of additional
ex-officio members of the committee from the general public, For
example, citizens with some specialized knowledge might be asked to serve
on a committee where their knowledge and experience might be valuable,
Such a procedure also has the additional advantage of encouraging more
active citizen interest in municipal affairs and building up a potentisl
pool of capable candidates for municipal office, In the Corner Brook
environment, where experience with the local government is extremely
limited, this factor cannot be over-emphasized,
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administration the area will undoubtedly possess a more effective means
of administering municipal services, It has already been indicated
that the Corner Brook area must be provided with essential municipal
services on a larger scale, both quantitatively and qualitatively,

than has hiterto been the case, if a desirable standard of urban
community life is to be achieved, The extent to which it is considered
desirable to proceed in this direction must be determined, in the final
analysis, by the residents of the area acting through their elected
representatives, In many respects this will be the primary task
confronting the new Council during its first months in office,
Consequently, the decisions which will have to be made must of
necessity be considered in the light of the fiscal resources and
revenue potential available to the amalgamated municipality,

An examination of the financial statements of the municipalities
in the area can help to provide an estimate of the revenues which will be
available, The most important source of revenue is, of course, the tax
on real property., In addition, considerable revenue can be raised
from other local taxes levied on entertainment, business, coal and fuel
oil, and from license and permit fees. Table I on page 108 provides
an estimate of the revenue yield from the property tax and other

local levies,
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TABLE I

Estimated Yield Local Taxes
Amalgamated Municipality

of Corner Brook
—

Total Property [Estimated Yield Estmated Yield Total Tax
Population Valuation (a) Property Tax (b) Other Taxes (c) Yield

16,500 $17,000,000 $127,000 $70,000 #197,000

(a) This is the combined total of property valuations in CornerbBrook
East, Corner Brook West and Curling,

(b) This amount represents the approximate yield of the property tax
if levied at the rate of 3/h of 1 per cent on 100 per cent of
assessed valuation or $7.50 for each $1000 of assessed value,
This is the rate currently levied in Corner Brook East and
Corner Brook West.

(¢c) The bstimated yield of other taxes was determined by combining
the present yield of such taxes currently imposed in Corner
Brook %ast and Corner Brook West with a rough estimate of the
potential yield of such taxes in Corner Brook where they are
not presently levied, It is undoubtedly a conservative
estimate for there is a greater concentration of business and
commercial enterprises in Corner Brook than in the incorporated
municipalities,

The estimated amount of $197,000 does not represent the complete
yield of local taxes for it does not include the revenue which will accrue
from the contribution of the Bowater Company., It has already been
indicated that the tax position of the Company has not yet been clarified,
Despite any uncertainty surrounding the legal position of the Company
with respect to taxes it is quite clear that it will have to contribute
to local revenues in some form or another, While it is not possible

to determine with any degree of precision the revenue which will accrue
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from this source, it is, nevertheless, possible to estimate that this
will hardly be less than $100,000 annually, (12)

By adding this minimum figure to the estimated yield of all
other local taxes it can thus be anticipated that the amaigamavea
municipaliivy Ccan expect to obtain some $297,000 1n revenue .rom Localily
lmposed taxes. in adaidion the municipatity can expect a further
amount of $25,000 annually by way of the revenue grants currently
provided by the Provincial Govermment to all Newfoundland municipalities,

Bearing in mind the uneven development of the area as well as
the fact that the new municipality must start improving services
immediately, if it is to retain public confidence and if local
residents are not to be quickly disillusioned with amalgamation, it
has been suggested that the Provincial Government might provide an
adjustment or development grant, The provision of such a grant would
enable the municipality to start improving services immediately,
particularly in the areas that are relatively underdeveloped in this
respect in comparison to Corner Brook Townsite, A grant of this kind
should be provided for a five year period on a graduated basis,
descending in amount each year, thus enabling the municipality to
introduce gradual increases in tax rates as the amount of the grant

is reduced. If amalgamation is approved by the residents of the

(12) The Company has already indicated that it would be willing to pay a
grant in lieu of taxes of this amount for a long period, This
offer is considered to be too low and the Company is currently
considering a higher amount,



- 110 -
Corner Brook area tne Provincilal Government has agreed to provide a grant

of the tvoe suggested on the following basis:

1st year: #125,000
2nd year: 100,000
3rd year: 75,000
lith vear: 50,000
Sth vear: 25,000

Total for the
S-year period $375,000

A grant of this kind should not be regarded as a permanent
contribution to municipal revenues. During the period when the grant is
operative there should not be any necessity for the Provincial Government
to provide grants for specific purposes, If municipal revenues are not
increased by a grant of this kind the new municipality would undoubtedly
have to increase local taxes very considerably during the first years of
operations, This might have serious repercussions in that local
residants would undoubtedly react unfavourablw, varticularl: if such
increases occur before there is a noticeable improvenent in services,

Ylhen the prevailing attitude toward local taxation is considered, the
possibility of arcusing public antagonism becomes very real and must,
therefore, be avoided at all costs, Consequently, the adjustment or
development grant will help to give the municipality an opportunity to
orovide improved municipal administration rithout an irmediate and large-
scale increase in local tax rates, If the basis of the grant i1s examined
closely it will be noted that if the municipality wishes to maintain, during
the second year, the same levei of expenditures made possible by the higher

grant in the first year, it will only have to increase taxes sufficiently
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to produce an additional $25,000 in revenue - - this amount being the
difference between the grant provided in the first year and that furnished
in the second year., The same principle may be applied in succeeding
years, Thus, over the five-year period during which the grant is
operative, the municipality can increase local revenues by $125,000 in
five successive stages, each involving small increases instead of requiring
a drastic increase during the first year,

From this review of the principal revenue sources of the amal=-
gamated municipality it can be determined that the total revenue will amount
to approximately $LL7,000 for the first year of operations, Table 2 below

illustrates the revenue potential by principal source:

TABLE 2
L]
Estimated Revenue Potential
Amal gamated Municipality of
Corner Brook For First Year
Revenue Source Amount
Taxation:
Property Taxes $127,000
Estimated Minimum Yield From
Taxation of Bowater Company 100,000
Other Tax Revenue 70,000
Total Taxation $297,000
Government Grants: _
Revenue Grant $ 25,000
Special Development Grant 125,000
Total Grants , $150,000
Total Revenue $LL7,000
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To round out this review of the finances of the amalgamated
municipality it remains to compare the estimated revenue potential with
a similar estimate of the new municipality's expenditure requirements,
In this respect it is difficult to make an accurate forecast for the
scope of the spending programme anticipated in the municipality!s
first year of operations will depend to a large extent on just how
far the community wishes to proceed in expanding and improving
services., The scope of any spending programme will inevitably have
to be determined by the members of the new council, Moreover, the
scope of any expenditure budget will be determined by the costs
involved in increasing and expanding services and in the absence
of a detailed cost survey, it is difficult to determine precisely
future expenditure requirements,

Nevertheless, a working guide to future expenditure
requirements can be obtained by reference to combined current
expenditures of the three municipalities involved in amalgamation,

In this respect, tne consolidated expenditure statement of the
Towns of Corner Brook, Corner Brook East and Corner Brook West, in
Table 3 on page 113 provides an approximation of expenditure needs

of the amalgamated municipality.
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TABLE 3
L ]
Combined Expenditure Statement Towns
of Corner Brook, Corner Brook East
and Corner Brook West (a)
A, General Government:
(1) Administration $  lLh,70h,L6
(2) Other General Government
Expenditure 6,132,97 $ 51,137.43
B, Protection to Persons and
Property:
(1) Fire Protection 11,372.19
(2) Street Lighting 10,073.24 21,Lh5.43
C. Public Works:
(1) Roads and Streets 98,63Tl4
(2) Sidewalks 3,102,043
(3) Parks and Playgrounds 23,68L,84 125,76L471
D, Sanitation and Waste Removal:
(1) Garbage Collection 53,638.80 53,638.80
E. Debt Charges:
(1) Principal and Interest
Repayment 2,3L3.50 2,3L3.50
F, Capital Expenditures Provided
Out of Revenue: 39!869.63 39,869.63
Total Expenditures (1) $291,199.50

(a) This combined expenditure statement has been compiled from the annual
financial statements of the Towns of Corner Brook East and Corner
Brook West for the fiscal year ending March 31, 1953, and an operating
statement for Corner Brook Townsite for the fiscal year ending
September 30, 1952, Expenditures for water and sewerage services
have been eliminated as these will not be a responsibility of the
amalgamated municipality,.
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This expenditure statement amounting to almost $295,000
represents the cost of municipal services at the current scale of
administration, By comparing this consolidated expenditure total to
the total estimated revenue of $LL7,000 it will be found that the amal-
gamated municipality have available some $152,000 in excess of that -
required to administer municipal services at the present level in the
three municinalities which will form the amalgamated municipality.

It will be noted, too, that the potential revenue available to the new
municipality during its first year of operations is some 50 per cent
greater than the amount of funds required to finance current expenditures.
This means that the amalgamated municipality will be in a position to
cormence immediately an improved programme of municipal services, More-
over, it will be able to undertake this task without an extraordinary
increase in local taxes, (13)

From a psychological point of view it is important that
amalgamation is not accompanied by a significant increase in local tax
rates, Part of the reason for this has already been indicated in the
Newfoundlander'!s traditional antagonism to local taxes - - particularly

the real property tax. As municipal government is a fairly recent

(13) For residents of Corner Brook area amalgamation will mean considerably
higher local taxes in that they will have to pay taxes at the same
rates as currently imposed in the two incorvorated municipalities,

Up to the present residents of the area have not been subjected to
taxation although they have paid a small levy to the Bowater Company
for services, The amount of this levy, however, does not equal the
taxes imposed in the other municipalities,
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development in the Corner Brook area, local taxes have been introduced,
More importantly, considerable progress has been made toward widespread
public acceptance of local taxation and, if amalgamation was accompanied
by an extensive increase in tax rates, it would not be unreasonable to
assume that it would produce such an unfavourable reaction that public
confidence in the whole concept of local self-government might be under-
mined. Moreover, it must be recalled that the Water and Sewerage
Corporation of Greater Corner EBrook will soon be levying rates for
services, While the Corporation is a separate entitity from the
municipality, its operations cannot be ignored when an increase in
municipal taxes 1s considered., Undoubtedly, the residents of the Corner
Brook area will reguire a period wherein they can adjust to the financial
impact of this new levy which they will have to pay in addition to
municipal taxes. Consequently, in view of the very real possibility
that a major tex increase might undermine not only public acceptance of
amalgamation but of the whole concept of municipal govermment, it is only
realistic to allow the amalgamated municipality to operate for at least

a year before introducing a tax increase,

The analysis of the revenue potential and expenditure require-
ments of the proposed amalgamated municipality suggests that this
objective can be met, Consolidation of municipal finances and the
provision of a development grant of the kind outlined will permit the
municipality to improve services immediately without resorting to a tax
increase during the first year of operations. As well, the provision

of this grant will allow the municipal council to disperse tax increases
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over a five-year period with the result that annual tax increases will
only be slight although the overall increase will be significant,

Although the revenue estimate suggested indicates that while
67 per cent of the revenues required for the municipality's first year
of operations will be derived from local taxation and some 32 per cent
will accrue from provincial government grants, it is not intended that
this ratio between local revenue and government grants should be a
permanent feature of the financing of the new municipality. On the
contrary, the financial objective during the first five years of the
operations of the amalgamated municipality should be to reduce the need
for provincial government assistance and increase the revenue derived
from local sources. As long as there is such a high degree of dependence
on provincial government financial assistance, municipal government can
have little real autonomy and there can be little real local responsibility
for the conduct of municipal affairs., The ultimate objective, then, is
a self-sustaining municipality capable of providing at least 90 per cent
of its revenue needs from local taxation and wherein provincial government
financial assistance plays a relatively insignificant role, The analysis
of the financing of the amalgamated municipality indicates that there is a

very real possibility that this goal can be obtained,

The Municipal Charter

Granting that the residents of the Corner Brook area approve a
proposal to amalgamate the existing municipalities, the necessary legislation

incorporating the new municipality would need to be enacted by the Provincial
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Government as soon as possible after public approval has been obtained.

In most respects the Local Government Act of 19L9 provides a satisfactory
basis for incorporation, There are, nevertheless, certain métters which
will require special consideration when the legislation is being drafted.

The incorporating legislation which will become the charter
of the new municipality should, in addition to outlining municipal
functions and responsibilities <1h), provide for the holding of an election
to determine the membership of the council prior to the date when the
nunicipality commences its legal existence., It is important that members
of the first council be allowed a sufficient period of time during which
they can analyze the principal problems with which they will have to deal
when the municipality begins its legal life, Members of the new Council
will also have to engage the personnel necessary to begin operations on
the date of incorporation, plan an inbterim programme of legislation as well
as transfer and assess the value of the equipment, plant and facilities of
the separate municipalities involved in amalgamation.

In this latter connection no particular difficulties are likely

to arise with respect to the transfer of the physical assets of the towns

(14) In addition to the usual functions and powers allocated to municipali-
ties under the Local Government Act, 1949 it has been recommended that
the charter of the new municipality authorize the municipality to pass
by-laws or regulations providing that the cost of local improvement or
particular services which are not enjoyed by all properties be assessed

directly to the benefitting properties on a pro-rata basis or by special
assessment upon the land abutting directly on the streets where such
services are provided, This power to be exercised in accordance with such
procedures and conditions as may be required by the Department of Provincial
Affairs, The inclusion of this authority in the charter would enable the
new municipality to deal with the matter of local improvements provided in
some areas but not in others,
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of Corner Brook East and Corner Brook West although there may be questions
of compeunsation involved in the transfer of some of the assets of Corner
Brook Townsite which will have to be settled by negotiation, (15)

What is obviously required is a "familiarization and consolidation”
period to enable the new municipal council to carry out the necessary pre-
Jiminary planning and organization to ensure that the amalgamated municipality
is in a position to commence operations on the date when it legally cormences
its corporate existence., Consequently, the election of members of Council
should be held at least three months in advance of the date when the new
municipat council is required to take office,

The incorporating legislation or charter should also define care-
fully the boundaries of the new municipality, In this connection the existing
boundaries may not be completely satisfactory., As a general rule it is
considered good prsctice to include within the boundaries of a municipality
any adjacent undeveloped land which might be considered suitable for future
residential and commercial development which, if uncontrolled, msy result in
the growth of undesirable fringe developments. The inclusion of such land
within the boundaries of the new municipality would enable it to exercise the
necessary control, Fortunately, a town planning survey has been conducted
in the area which provides an excellent guide with respect to municipal
boundaries and emphasizes the problem indicated:

"The boundaries of the municipalities constituting

Greater Corner Brook embrace the total extent of
the present urbanized area and its probable
(15) The value placed by the Bowater Company on physical assets in Corner Brook

Townsite is currently being discussed by the Company and the Amalgamation
Committee of the Humber Municipal Association,
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extensions, with the exception of the localities
to the south of the Townsite, at Humbermouth,
and along the Humber River, in which sporadic
development is already occurring., To embrace a
sufficiently extensive area to contain the
limits of probable development, and to safeguard
the immediately surrounding countryside from
despoilation, the joint planning area should
extend beyond the mynicipal boundaries to the
south and east.,." (16

In general, the responsibilities, functions, powers of taxation

and regulation, etc., now assigned to municipal councils under the Local

Government Act, 1949, should be included in the charter of the new

municipality, The need for any additional powers can probably be deter-
mined best after the members of the first Council have taken office and have
had sufficient time to become familiar with the overall problems facing the
area, (17)  While the Act does not differentiate between towns and cities
and, in fact, only refers to towns, it would undoubtedly be desirable to

incorporate the proposed amalgamated municipality as a city. Incorporation

(16) Bland, J. and Spence-Sales, H, opeCite., posLile The joint planning area
mentioned by the authors could be iIncluded within the boundaries of the
proposed amalgamated municipality,

(17) There have been suggestions put forward by some municipal officials
in the area that the municipalities should be granted the power to
levy a local tex for the support of education., While the financing
of adequate public education facilities is a particularly acute and
pressing problem, it would undoubtedly be somewhat premature for
the municipalities to assume any formal obligations in this connection
in the immediate future. To do so might jeopardize unnecessarily
the present position of municipal government in the area. More
complete acceptance of local taxation at a rate adequate for present
services should be obtained before additional responsibilities are
assumed at the local level,
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as a city would not provide any significant additional powers or
advantages but it might help to increase civic pride on the part of
local residents and thereby stimulate a greater interest in municipal
affairs. Such a suggestion may appear trite, but its importance
cannot be overlooked, particularly when it is recalled that one of
the primary difficulties facing the area is to obtain widespread
acceptance of the principle of local self-government, From the
point of view of population, the amalgamated municipality of Corner
Brook would become the largest and the most important urban centre

in the province with the single exception of the capital city of

St. John's,
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Ve EVALUATTION

The analysis of Jhe problem of local government and the
proposals for improving government and administration outlined in
the preceding chapters were based on the author'!s view of municipal
government in the Greater Corner Brook area of Newfoundland as he
observed it during the years 1953 and 1954, Subsequent developments
since the time of writing can now be evaluated.

In December 1954 the Provincial Government of Newfoundland
announced its intention to hold a plebiscite in the Greater Corner
Brook area to determine whether a majority of the residents were in
favour of municipal amalgamation. Representations to the govermment
to conduct such a plebiscite had been made by the Humber Municipal
Association, a voluntary inter-municipal association composed of
municipal representatives of the four towns comprising the Greater
Corner Brook area. The Association decided, after consultation with
the Provincial Govermment, that amalgamation should include all four
municipalities, In other words, it was believed that complete
amalgamation could be accomplished in one step and not two as had been
first suggested. This decision means that the Town of Curling would

be included in amalgamation from the begimning, (1) It was felt that

(1) See Chapter II where it was suggested that amalgamation should be
accomplished in two stagess the first stage to include the towns
of Corner Brook, Corner Brook East and Corner Brook West, When
amalgamation had been accomplished on this basis and a consolidated
administration developed then Curling could be brought in,
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the advantages to be obtained from this move would outweigh any
possible disadvantages. The decision was made largely on the

basis of need to exercise effective control of planning and develop-
ment in the Greater Comer Brook area. While Curling is somewhat
separated from the other three towns it is nevertheless economically
and socially linked to the other towns. Consequently, it was felt
that if Curling's growth and development was not controlled from

the beginning it might prove impossible later, Despite the validity
of this argument from a planning point of view, the difficulties of
municipal administration occasioned by Curling's physical separation
from the area and somewhat different social and economic background
must be faced eventually, (2)

The area encompassed by the four towns constituted a single
voting area for the holding of the plebiscite. While there were some
opinions expressed in favour of holding a separate plebiscite in each
town, no serious criticism developed except in the Town of Curling
where prior to the vote a nmumber of stormy meetings of protest were
held. The plebiscite was held on February 15 and 16, 1955 and some
six thousand residents went to the polls to vote on the question of
amalgamating the four towns. When the ballots were counted 3876 voters
had registered their opinion in favour of amalgamation, while 212l were
opposed. This result provided conclusive evidence to the Provincial

Government that the majority of residents of the area were in favour of

(2) See Chapter IIT,
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municipal amalgamation, Consequently, the necessary incorporating
legislation is being prepared for adoption by the current session of
the provincial legislature., It is expected that the legislation will
provide for the holding of an election for the first council early in
June of this year although the new municipality will not being its
legal existence until January lst, 1956. The interim will provide

a "familiarization and consolidation" period during which the new
municipal council can undertake preliminary planning and organization
to ensure that the new municipality is in a position to commence
operations on January lst, 1956, (3)

For three weeks preceding the holding of the plebiscite an
intensive public information campaign was carried by an Amalgamation
Committee composed of members of the municipal councils in the area,
representatives of the Bowater Company and prominent citizens of the
community, A large number of public meetings were held during which
the proponents of amaligamation were questioned with meticulous attention
to detail, The type of questions asked at these meetings indicated
that the possibility of increased taxation was uppermost in the minds of
many. Repeatedly the question was asked: "What will amalgamation cost?"
As a consequence the major efforts of the Amalgamation Comittee were
devoted to attempts to separate the question of amalgamation from the
question of taxation. To this end it was continually pointed out that

the municipal service problems facing the area would remain whether

(3) See Chapter IV,
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amalgamation occurred or not., It was suggested that in the final
analysis and with or without amalgamation the residents of the area
would have to decide just how far they wished to go in paying for
improved municipal services., In many respects this campaign became
equally important as a means of attempting to convey the basic
principles of local self-government as it was a vehicle for promoting
the idea of amalgamation. It would not therefore be untrue to say
that the success of the latter depended almost entirely on acceptance
of the former.

A somewhat surprising aspect of the amalgamation campaign
was the lack of vigorous opposition to the proposal in Corner Brook
Townsite where it had been believed that the special position enjoyed
by the residents of that community would make them strong opponents of
amalgamation. (3) Such was not the case, however. Most reports indicate
that there was substantial support for amalgamation in the Townsite, The
most vigorous opposition developed in the Town of Curling. Outspoken
criticism was directed at the members of the Curling Town Council for
having approved the proposal to amalgamate. Particular objection was
raised as to the method of conducting the plebiscite with a vociferous

group demanding that a separate yote be held in the Towm of Curling, (L)

(3) See Chapter III.

(i) This development was not altogether surprising for Curling is an old-
established fishing community., While a large number of residents earn
their livelihood in the paper mill or in other occupations there is still
a small core of residents who still depend upon the sea for their principal
source of income, These individuals maintain a rugged indevendence and
are probably more sceptical of rmunicipal institutions than their neigh-
bours who have become more accustomed to urban life and institutions,
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To sum up the tamalgamation issue'! as it came to be known
in Greater Corner Brook, it can be said that the crux of the question
rested on the relative strength of two opposing forces, These were:
(a) the strength of the desire of the residents of the area for an
intelligible form of area~wide municipal administration capable of
coming to grips with the urgent municipal problems confronting the
Greater Corner Brook area, and (b) the degree to which local residents
possessed a real fear of increased local taxation and scepticism
regarding municipal rovernment as a necessary local institution,
deep-rooted enough to cause them to oppose amalpgamation. The fact
that the results of the amalgamation plebiscite proved that the
former was the stronger force augurs well for the whole course of
local government in Greater Corner Brook, Municipal government in the
area undoubtedly rests on a much stronger foundation than many would
have been willing to concede, In the final analysis the acceptance
of amalgamation means the end of the chaotic system of divided municipal
Jurisdiction in the area, It means, too, that the subseaguent establish-
ment of an intelligible form of eifective, area-wide municipal govern-
ment will provide the opportunity for strengthening the vitality of
municipal life as well as the possibility of making local self=-

covernment more real and effective in Greater Corner Brook,
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