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PREFACE 

The writer's interest. in the subject of local ~overn­

ment in Greater Corner Brook, Ner·rfoumUand, stems largely from 

the opportunities afforded him of visiting the area during 1953 

and 1954 ,.rhen he undertook a survey of the problems of local 

governrnent for the Humber ~lunicipal Association, a body composed 

of representatives of the municipal ~overnments 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 

vITi ter, therefore, must acknowledge his debt to the municipal 

officiaIs of Corner Brook municipalities and representatives of 

the Government of the Province of Ne.rfoundland for furnishing 

him ,.dth much valuable information with respect to t~e develop­

ment of local sovernment in Corner Brook and throughout the 

Province of Newfoundland. Wtthout their co-operation his own work 

in the area would have been difficul t and the eventt,al production 

of this thesis would have been impossible. Acknowledgement is also 

made of the help provirl.ed b,y the Canadian Federation of Mayors and 

Hunicipalities, Montreal, throuEh the use of their munici}jal 

library facilities and information files. 

Thomas Plunkett 
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I. INTRODUCTION 

WeIl 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 LOTver Canada. In his celebrated 

Report (1) he advocated the creation of effective units of local 

government a.s 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 1764, 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 weIl as judicial functions: 

"They regulated the matter of domestic animaIs running at 
large, the conduct of licensed taverns, the appointment 
of minor officiaIs, 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 sa long as there vas 
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, 1839. 

1 . 
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OVer the years they were empowered to erect and manage 
court houses, gaols, and as,ylums, 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 ~revent ac~idental fires, to appoint district or township 
constables, to fLX the fees of gaolers, town or parish 
clerks, and pound keepers, to appoint street and highway 
su.rveyors 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 cl.istrict courts, 
composed of appointed magistrates, continued to exercise 
local government 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 cocrmunities had 

virtually no voiee in determining local policies and how they should be 

administered. This whole scheme of local gmrernment by Quarter Session 

was, of course, contrary ta the principle of local self-government as Lord 

Durham understood it. Self-governing 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 government 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 communi ty • 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 government by Quarter Sessions eventuallY 

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

(2) Crawford, K.G., Canadian Hunicipal Government,,' (University of Toronto 
Press, Toronto) 1954, pp. a3-24. 
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liAs 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 !lO one to fj_t their 
ideas of education and refinement, they delayed making 
appointments, sometimes indefin::i_tely. As a resul t, not 
only the quality b~t also the number of Justices became 
inadeq11ate. In Upper Canada (not-l Ontario) the situat:i_on 
became so bad that in many areas the business of local 
government was simply left undone. It is small wonder, 
then, that the pressure for reform beeame strongest in 
this colony.1I (3) 

Largely because of inereased 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 l830's 

to representative bodies called Boards of Police. The members of these 

Boards were elected by vote of the male resident householders. Boards of 

Poltee were given extensive powers of lcgislation 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. (4) 

(3) Rot-Tat, D.C. Your Local Government, (The MacIv"dllan Comoany of Canada, 
Toronto), 1955, p. 5. 

(4) Boards of Police were established in Brockville in 1832, Rand_Iton in 
1833, Cornwall, Port Hope, PreseaU and Belleville in 1834, and 
Cobourg and Pieton in 1837. 
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During this period sorne of the larger cormnunities were 

incorporated as towns and cities by spec:tal Acts (5). The government 

of these incorporated municipalities was vested in a Mayor and Counci1 

e1ected by the residents. As a ru1e these municipal bodies "rere given 

more extensive pow8rs than the Boards of Police. Thus a measure of local 

self-government had evolved, although confined almost entirely to the 

larger urban communities. 

In 1849 a uniform system of ~~cipal government institutions 

for the whole of Upper Canada was achieved "ri th the passage of the Municipal 

Act (6) by the United Parliament of Upper and Lower Canada. Introduced by 

Robert Baldwin and cOTl1r.!only known as the Baldwin Act i t established the 

framework oS: the mun:tcipal system as it now exists in the Province of 

Ontario, although numerous ar.J.endments hé'oVe been added during the intervening 

years to meet changing conditions. 

There is little doubt that the Hunicipal Act of 1849 stands ae 

one of the most important landmarks in the development of local govermnent 

in the Province of Or.t.é'l.rio. "~;ithin the sco~e allm-rcd, and the scope Wél.S 

extensive," writes one observer, "the municipalities had gained the rir;ht 

to 10cl"1 self-government ~lith a minim'.lIll of parliamentary or executive control, 

(5) Toronto was incorporated in 1834, Kingston in 1838, Cornwall and 
Hamilton in 1846, 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 Hunicipal Corporations and the 
Establishment of Regulations of Police, in and for the several ~ounties, 
cities, towns, townships and villages in Upper Ca.'1ada." See Aitchison,J.H., 
"The Mu.'1icipa.1 Sc>r ~ora tions Act of 1849", Canadian Historieel Review, 
June 1949. 
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the eleet,ed representatives being a!"'-.Swerable in matters of !Jolicy to their 

electors and :i.n Ma tters of law to the law cO-:J.!'ts. Il (7) 

The Nunici:;.Ja.l Act of 18'r.e plso had a :;ignificant influence 

upon the later development of local self-government in other provinces. 

"Never,," ~rr1tes C. R. H. Biggar, JIhad the prindple of local self-government 

been more fully carried out than in the Act of l848 ••• the Daldvrin Act and 

i t.s lineal descendants have in their turn become the progeni tors and 

paradigms of the Municipal Institutions Acts in force today in nearly 

every Province of the Dominion." (8) 

Ta a larJ8 c1.egree the need for municipal institutions became 

much more appare~t as urban communities developed. Thus" in Iower Canada 

as early as 1830 the Asserlbly in Quebec was informed of IIthe deplorable 

conditions resulting from the lacle of municipal institutions." (9) 

Lord Durham, tao, dreH particular attention to the conditions existing in 

Quebee ,:.mc1 r:ontreal: 

(7) 

" •••• The Hant of '1l---L.,icipal institutions has been and is MoSt 
glaringly rema.rkable in Quebec and Montreal. These ci ties 
"!vere incor:=,orated a fcw years ago by a temporary provincial 
Act, of "r!1ich the renewal "ras rejccted in 1536. Since 
that tille these cities have been without any m~~cipal bovern­
ment él.nd the disgraeeful statc 0: the streets, and the utter 
<lbscnce of lighting, are consequences which arrest the 
attention of aIl and seriously affect the comfort and security 
of the irLhabi tants. Il (10) 

Crawf0rQ, op. cit., p. 

(8) Q~oted in Ibid, P. 33. 

(9) ~"p. 32. 

(10) Report on the Affairs of British North America from the Earl of Durham" 
p. 41. 
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Subsequent attempts to establish mlmicipal 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 

unknOv7n to the French-speaking inhabitants and, as a consequence, they 

expressed feH complaints over the fact that they had not been established. 

Because municipal government units wcre given the power to levy 

local taxes to finance their operations and to ca~ry out community 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 Looer Canada for Many ye~rs and Most govern~ent 

operations were financed from eus toms duties. Despite the carly resistance 

to and suspicion of the establishment of municipal institutions, Lower 

Canada eventually evolved a system of local government after a period of 

experimentation. (11) 

TIespite the advances in Ontario and the gradual breakdown of 

(11) CITN'ford, op.cit., p. 36: "The development of municipal instit'..ltions in 
Lower Canada was M_ndered by the lack of any popular demand for local 
govermnent, particularly in the rural are.?s, by the lack of experience 
on the part of the inhabitants in the practice of local government, ~nd 
b~r 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 municipa.l institutions 
in Upper Ca.nada wade 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 forro acceptable to the 
people a.nd, as experience has demonstrated, suitable to the conditions 
of Looer Canada. 
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resistance to local government in Quebec, by the time of Confederation in 

1867 "only ruclimentary municipal organization existed outside of Ontario 

and, in spite of the hope of the Fathers of Confederation that l ocal govern-

ment vlOuld develop quickly in the other provinces and assume sorne of the 

burdens of the financially over-loaded provincial governments, growth, 

particularly in the Haritimes, was very slow." (12) 

\-Jhile the grmv-th of municipal institutions lagged during the 

early post-Gonfederation 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 Cé,mada had been municipally 

organized. By 1907 there were even "sporadic complaints about the un-

wieldly character of existing systems." (13) 

Hunicipal government, at the beginning of this century, had 

therefore become a familiar institution to many Canadians, so much so that 

i ts novel ty had vlOrn off and complaints Here registered wi th the hope of 

bringing about improvements in some of the early structures. The subsequent 

growth and development of municipal governments in Canada is quantitatively 

revealed in Table 1 on page 8. 

(12) Report of The Royal Commission on Dominion-Provincial Relations, 
Book II, Recommendations, p. 137. 

(13) Brittain, H.L., Local Government in Canada, (The Ryerson Press, 
Toronto), 1951, p. 19. 
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Table l 

MUNICIPALITIES, BY TYPE OF ORGANIZATION AND BY PROVINCES, 1951 (a) 

Total 
Provinces Cities Towns Villages Urban 

No. NO. NO. NO. 

Newi'oundlaIld 1 30(1) - 31 

Prince Edward Island 1 7 - 8 

Nova Scotia 2 40 - 42 

New Brunswick 3 19 4 26 

Quebec 34 132 331 497 

Ontario 29 149 155 333 

Manitoba 4 33 37 74 

Saskatchewan 8 90 388 486 

Alberta 7 69 140 216 

British Columbia 35 - 41 76 

TOTALS 124 569 1,096 1,789 

(a) Source: Canada Year Book, 
pr~nter, ottawa) 

1952-53 (Queenls 

(1) Includes 26 towns and 4 rural districts 
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Municipal insti tutions ~ve evolved i'rom a posj_tion 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 importa~t ~~ird tier in Canada's federa1 

constitutional system. ( 14) 

While municipal government is firm1y estabJished throughout Most 

of the settled areas of Canada, it is not by any me1'l.~8 a uniform system either 

as to the form of gOi/emmental organization ao.opted or the powers and 

res~onsibilities conferred upon the municipal corporation. This diversity 

of structure and scope of responsibilities discharged, a distinguishing 

feature of Canadian municipal government, is in part dt,-e to the constitl'.tional 

position of municipal government in Canada. Section 92 of the British North 

America Act provided that "municipal institutions in the province" and 

"generally aIl matters of a m.ere1y private and local nature in the province" 

were matters of provincial jurisdiction. Consequently, local government 

institutions have developed within the framework of Jsgislation established 

in each province. This has meant in practice that there can be as many 

systems of r,lUnicipal government as there are :9rovinces. 

Partly as the reslù t of widesIJread dis pari ty in t,he economic 

development and population growth of the provinces the establishment of 

municipal institutions has proceeded along different lines in each province. 

(14) Municipal (;overnments do not, hc»!ever, enjoy an indepennent and separate 
constitutional existence. They are legally the constj.tutional 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 àifferent provinces with 

respect to economic resources from the time of Confederation find their 

refle ction in the distribu"taon of provincial and ml.lnici:?!Ù. functions in 

each province. The weal thier provinces were thus able to develop 

municipal institutions earlier because of the ability of their residents 

to support the heavier t~~ load resulting from the establishment of 

municipal government. As well, the nature of the geographical dispers~l 

of population influenced murdcipal development. T'nus, in the Prairie 

Provinces, \-lhere farming operations and settlement was widespread, a 

checkerboard municipal system was extended over virtually the whole of the 

occupied area. On the other hand, only about one-half of one per cent of 

the area of British Columbia (contai~ing 75 per cent of the population) has 

been municipally organizwd, due in large measure to the localization of 

resourceo and physical peculiarities of the province. It was, therefore, 

"from t.~ese diverse c:Lrcumstances, and accic'l.ents of time and place, that 

the present heteronecus collection of municipHl systems arose." (15) 

Despite the apparent differences in the historical development 

of the municipal systems of each province, i.t i3, nevertheless, possible ta 

speak of the general development of :nunicipal government in Canada. The 

differences lèich exist between the var10us provincial municipal systems are 

more in degree than in kind. (16) 

(15) ReDort of TI.c Royal Commission on Dominion~Provincial Rel~tions, 1940, 
Book II, (Qûeen's Printer, ottawa), p. 137. 

(16) For a brief sketc:1 of the provincial r:rilIlicipal systC!'lS see "H\lIlicipal and 
Intergovernnental Fina~ce, 1930-1951", (Canadian Federation of Hayors and 
Municipalit~es, Mount Royal Hotel, Montreal, Que., PP. 3 - 4. 
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Basically, the mun:i_cipal g01rernments ~_n each province have ta deal .-li th 

similar protJcms and furnish more or less the sarne services to the ci tizens 

they serve. Moreover, in the field of taxation the real property tax has 

evolved as the principal means of financins local government services in 

every pro\Tince. Locally controlled municipal institutions as a means of 

administering local services are an accepted and established feature of 

the constitutionaJ landscape of nine provinces. 

Local Goverrrment in Newfoundland 

Municipal institutions in the tenth Province of Newfoundland 

have been, h~~ever, until recently, relatively undeveloped in comparison 

to the other provinces of Canada. Until 1938 the only incorporated 

municipality in ~~e Province was the capital city of St. John's. In that 

;)'ear the second municipali ty Wé;.8 ~.ncorporated following the passage of the 

Local Administration Let, 1937. A third municipality was incorporated in 

1942 and a fourth in 1943. From 1945 to 1952 over thirty aàditional 

municipalities were established. (17) 

The absence of orge.nized municipalities through most of 

Newfoundland's history meant that the responsibility for the provision of 

municipal services had ta be assumed by the central government. ~-Jhen 

Newfoundl,,:nd entered Confederation in 1949, this traài tion of central 

government responsibility for the provision of municipal services was 

(17) The Listening Post, (Canadian Federation of i'layors and Municipalities, 
Mount Royal Rote!, Montreal, Que., February 1954, p. 3. 
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inherited by the new provincial government. 

Exc1udine Labrador, the po~ulation of the province was 322,000 in 

1949. Of th~8 number, 81,000 people or one-quarter of the provincefs total 

population, resided in organized municinalities. Sorne 50,000, or more than 

one-ha1f, resided in the City of St. John's. 

It is apparent, therefore,that the Province of Newfound1and 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 te the majority of the resjrlents of 

the province. Eve~ in areas where municipal corporations have been established 

these have not been in existence long enough to pro duce the same degree of 

f2miliarity and understanding wi~~ their operation and function as exists in 

the rest of Canada. 

The tradition of central government responsibility for aIl 

governmental services coupled with the lack of local municipal institutions 

has produced several pressing problems l'Tith 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 19h9 only six towns had w~ter systems and only three possessed sanitar.y 

sewers. A pr~~ncial government official described sanitary conditions in 

Newfoundl~nd in the fo1lowing terms: 

ttIt is common practice for garbage and refuse to be thrown 
in street drains and gutters. The usual source of drinking 
water is still the weIl, whilc privies and septic tanks are 
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the rule rather than the exception •••• ~1ells and sanitary 
privies served adequately in the past, but an increase in 
population has resulted in subdivision of the lands so 
that privie9 a~d wells are now being constructed closer 
together." ~18) 

Health and hospital service, the cost of which is normally borne 

in uart at least in most municipalities, is entirely a provincial govern-

ment responsibiUty in Newfo\L.'1.dland. Similarly, in the fielct 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: 

"Buildings have been erected on sites to su..i..t 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 
vrhich l<1ander in and out among the dwellings. The resalt 
is settlements which are quaint and picturesque to the eye 
of the tourist, but this quaintness and picturesqueness 
create tremendous problems for the provincial government 
and the newIy organized municipal councils because in-
creased motor traffic requires wider and straighter roads."(19) 

Inc;'eased motor traffic also requires traffic regulations and 

without organized municipalities, traffic regqlation poses an almost insoluble 

problem for the Provincial Government. A detailed knowledge of local 

conditions is essential for the formulation of effective regulations. As weIl, 

(18) Powell, C.W. IIProblems Arising from the Lack of Organized ~funicipalities 
in the Province of Newfoundland", Proceedings, First Armual Conference of 
the Institute of Public Administration of Canada., Toronto, 1949, 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 hard1y be i'rovid8d 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. Outside the 

organized municipalities and three or four company-owned to,~s, fire 

prevention is almost un.~no~m in Newfoundland. 

It ,'lOuld appear that the obvious anm .. er ta these problems is to 

hasten the deve10pment of strong and effective municipal institutions through-

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

(20) The polie e power in Uewfound1and is entirely a provincial responsibili ty • 
Prior to Confederation in 1949 aIl police cluties of both a r'rovincial and 
local nature were carried out by a police force known as the "Newfound1and 
Rangers IT • This force was under the jurisdiction of the Commission Govern­
ment of Newfound1and. After Confederation the force was disbanded and 
many of its members absorbed into the R.C.U.P. which, under contractual 
arrangements wit~ the provincial govermnent, now carries out aIl police 
duties oi both a provinctal and municipal nature. The entire cost is 
absorbed by the provincial government. Similar arrangements have been 
worked out in other provinces ,vi th the exception tha t contractu.al arrange­
ments bcu .. een a province and the R.C.M.P. are solcly concerned with the 
provincial police paNers for local police powers have been dp-lp-gated to 
munici~alities. Frequently, in those provinces where the R.C.M.P. acta as 
the provincial Do1ice force under contractua1 arrangements ~rith the pro­
vincial government, the R.C.M.P. may a1so act as the municipal police force 
in many sma11 municipe li tieG. HOT.feVer, this is the resu1 t of a separate 
contract.i..i.rÜ a.rrang8went betw~en the R.C.M.P. and the m1.1.nici~a1ity and 
the co st is not borne by the proyince. Newfoundland municipaJ.i ties 
cannot enter into a contractual arrangem~nt ~i ~lis kind because local 
police palier has nat been de1cgated to them. 
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The 6Dovrth of incorporated municipalities, particularly since 1945, has 

E01.J'ever, the formaI creation of a municipal 

cor]joration does "lot necessarily meaT'l that an effective, working public 

authority ~as thereby been creatod. At least not immediately. People 

unfamiliar Iv::'th the techniques of municipal adr1inistration and lacking a 

tradi tion of local gover:r .. ,'nent will inevi t8.bly rcguire time to c:Jevelop 

familiarity with the art of local self-government. The KeHfoundlanderfs 

dread of property taxes and his long acquaintance 1~th Provincial Government 

respomdhj.11.ty for local services has pIso helped to impedc acceptance of 

local responsibility for what are nOI'T"~J_ly con~.-;idered purely 10c8J. services. 

':'Lc significance of these two factors cannot be overloo!:cè., as the following 

connnentary by an experienced i~eFfoundland public administrator indicates: 

" ••• T!l.ere is the firm and cO'1tit'uing conviction that the 
Provincial Government is responsible ~or l ocal s 8rvices 
and, second.ly, there i8 the 8.1most fanatic dread of real 
prorerty taxes. The first stems from the fact that NeI-1-

foundl~nd governments of the past assUll1ed full responsibility 
for local services because there were no municipalities to 
a s sume them. For example, all public roads except those in 
the C:i.ty of St. John's were built b~T the Newfoundlo.nd Govern­
ment - - ffiany of them as relief rnca,sures to supplement the 
i ncorne f:com the fisherics in bad years. This applies not 
only to roads that connected one set.tlenent ta another, but 
a.lso to local r03.ds wi thin the settlements themselves. 
Because the HClrlfoundland Goverrunent has provided for such a 
long time not only roads) tut also health, education, ~olice 
~rotection against Zire and even public wells, it is now 
finüy established in the mi.rds of Ko~doundlanders that t.~3 
:?rovincial Govern.'Ilont is solely responsit le for these t.~ings. 

Had thesG services !:l pen providcd b:T municip.lities, the 
inhatit3.nts .. TQuld havG J.earned ta regard pro~erty ta..xes in 
their true light; as it is, property taxes are regarded as 
a diabolic2J . plot to rob the m'mer of his property. 

To ~nd0rsta~10 this fe~n"')f proporty tRxes, it mus t be rc­
called that until the year 1824 it was the policy of Great 
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Britain to prevent settla-rnent Ll1. the :Lsland in order to 
m:1ir.ltain the vlrtual monopoly of the ~hst Country 
merchants of E.l'1gla'1J. '-The sent schooners t~ t:ewfoundland 
evel"J year to n.sh. It .. ras thoue;ht that a fishery which 
was carri~d on by schooners that came out in the spring 
and returned in the fall would ~rovide an excellent 
training grow1è. for the Naval Service should men be 
required in an emergency, whereas a .:'ishery carried on 
by sattlers ~·Tculd. not provide this training and, in any 
event, even if i t should., the settlers "lOuld not be 
available for i;z.val Service if they sJ.ould be required. 

It was only after a long and bitter struggle that the 
right ta o .. m property mlS 'P!on a!:.'::, ST'ce won, it .. ras 
jealou.sly g'larèed. It must be remembered also that 
land in our province is generally a .:;t.rip of sround along 
by the wC.terfront from which the fishinc operations are 
carried on. Anything thé'.t interferes wi th the right to 
o .. m this property :i.!1.terferes lfi th the Zishery, anything 
that interferes with the fishery in Newfoundland is taboo. 

Furthermore, a natural disposition against praperty ta.xes 
1-.12.S incre3.seci b:r the confedera.tian campaigDs of both 1869 
and 1948. :!:n bath of these campaigns, politicians argued 
that Confederation wculd mean municipal goverlli'lentj 
municipal goyernment would mean property taxes, and 
property t&Xes would resa1t in fishermen losing their 
boats, their nets and their land. I.ists showing the 
t9.XCS paid throughout the Hari times were circdéi.ted 
tc.:;ether wit~ extracts from Canadian n81fspapers relating 
ta properties offered for sale because property taxes had 
not been paid. In the 19)'9 campaign, family allowances 
and old age pensions won over property taxes, but in no 
..... ay diminished the pot .. er of property taxes t ,o strik~ dread 
into the hcart of the aver;:J.ge Newfoundlander". (21) 

The relative underdevelopment of municipal services has not 

remained static for in some are~s, particularly where urbanization has been 

more rapid, signific~~t improvements have occurred and old arguments have to 

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

(21) Pm16ll, C.W. op.cit., pp. 171-172. 
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The geogra:;?hy and economy of the Province has, in the p~st, encour.?ged the 

distribution of the population in a 1aTge number of smal1, scattered settle-

ments and ham1ets. This W2.S particu1ar1y 8vidont when the economy was based 

primari1y on the fishing industry. HOvlever, the rise of pnlp and paper 

production as a major industry, together with the recent establishment of 

sorne smaI1 manufacturing industries, has resulted in a few, formerly smal1 

settlements, becoMing relatively large population centres. A specifie 

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 operations of 

the BOvJater' s NewfoundJand Pulp and Paper Corporation. The centre of the 

area was, and still is, the company-operated tOvInsite of Corner Brook. 

However, as the Corporation's activities expanded and additional personnel 

were required, no corresponding increase in residential facilities occurred. 

As little or no tousing was provided by the Company for neH em~loyees they 

built their own homes outside the bounclaries of townsite 1dt..~ the result that 

in a short space of time considerable settlements developed on the east and 

west sides of the town. 

The Corporation provided aJl usual municipal services of a fairly 

high quality in the Townsite but residents of the two new settlements were 

left ta fend for them~elves. Eventually the population of these communities 

8xc~eded that of the Townsite and in the crowded ~nd chaotic conditions that 

resulted, it became appa.rent that the citizens themselves would have ta make 

sorne effort to provide badly needed services as weIl as sorne measure of control 

over the devolopment of the new area. (22) Logic de~~ded that these areas 

(22) Goldenberg, H.Carl. Report on Municipal Administration and Services in the 
Greater Corner Brook Area of Newl'oundIand, Aprj.l 1950, (mimeo.) pp. 17-21. 
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be incorporated as municipali ties and in 19L~2 Corner Brook ~'Jest ",as 

incorporated and in 1948 Corner Brook East became an oreanized 

municipality. 

Incorporation of thes~ two communities as oreanized 

municipalities simply provided the legal means for exercising local 

authority; it did not provide the physical facilities and the Enancial 

resources necessary ta come to grips with the problem of municipal 

services in the area. The lack of a sense of public responsibility 

and the Ne"rfoundlander' s tradi tional clislike of pro~erty taxation 

made pronress difficult at first. Nevertheless, property taxes and 

other local imposts were introduced but on a scale scarcely comnensurate 

Hith the needs of the area. Horeover, it soon bec8.me 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 municipali ties (includinf~ the company 

Tm-msite) were, in fact, trying to eovern effectively an area that 

is basica.lly a single geof:rA.phic, economic and social unit. 

The succeeding chapters will therefore be devoted to an 

examination of thjs 9roblem, top-ether 1üth an anaJ;vsis of the 

measures considered necessar7 to establish an effective form of 

municipal governrlent. and administration in the area. 
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II. THE IDeAL GOVEm~I1ENT PROBill1 TIr THE GREATER CORNER BROOK 

AREA OF r-tElIl.FOUNDL'l.rm 

The area lmown as Greater Corner Brook includes the tmoffis 

already mentioned in the introductory chapter: Corner Erook East, Corner 

Brook 'rlest and the unin:corl)orated ~oTT\I'any town of Corner Brook. The 

latter is the focal point of .vhat is essentially a sinfle com.'lIUni ty. 

There are no geographic barriers separatin[ the three tmms and 

economically the area is la t'{;ely dependent upon a single indu.8try 

BO\oTater' s ~Tewfoundland Pulp and Paper M5.11s LiInited. The Town of Curling, 

too, must be consid8red as ~rt of the area eve~ though it is geographically 

8eparated from the main communi ty by a stretch of about one mile of undeveloped 

territory. 

Located on the west coast of Newfoundland where the Corner Brook 

empti6s into the Bay of the Humber River, the Corner Brook com'1lunities 

occupy an area of 20 square miles with a population of apnroximately 20,000 

people. From an aesthetic point of view the area can be considered as 

providing a natural set.ting for urban development. Corner Brook 18 located 

in flat land in a valley with the tmvns of Corner Brook West and Corner Brock 

Ea.st stretching up the slopes. While this rugged scene offers spectacu.lar 

views of rrtountain, sea and sl{y, land suit able for urban development is some­

what limited. (1) 

(1) Bland, John and Spence-Sales, Harold. The urban DeYelopM.ent of Greater 
Corner Brook, ~~eT . .Jfoundland, August 1951 (rnimeograr hed) pp. 5-6. 
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Tile Corner Brook Communi ties 

(a) Corner Brook \lJest: Beginning as a srr.all settleIl'.e~1t on 

the western brfundary of Corner Brook, the Tmm of Cor:lcr Brook N'est 

developcd ranidly as the operations of the Bowater Company expanded and 

brought addi tional l-iOrkers into the area. It now has a population of 

8,500 located ip an area of 3~ sq. miles, thus making the town the largest 

municipality in the province next ta the capital city of St. John's. 

SOl11ething of a "shack town" at first, its entire development is 

characterizGd by a complete lack of planning coupled with no attempt 

to control the location and type of buildings erected. "Shops and 

buildings", ;;3aid an expcrienced municipal observer, "crowd each other 

on Broadway, the rrain street, in frontier fashion, while man~r homes have 

been erccted ~.ndiscriminately on the side of tile hill in areas T",hich are 

almmst inaccessibJe in the T",inter and which it would be very difficult to 

service with water and sewera~e facilities. 

not laid out and are steep and narrow." (2) 

The streets and roads '!tIere 

Corner Brook TN'est is the most, urbanized and undoubtedly the most 

ccngested part of the Greater Corner Brook area. The municipal services 

provided are extremely limited and cover prLmarily garbage collection, 

sorne road building and maintenance, street lighting, limited fire protection, 

and building and sanitary inspection. Approximatc1v one quarter of the 

properties are provided 1-li th set-lerage services and fewer still have access 

(2) Goldenberg, op. cit., p. 6. 
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ta the municipal water s~pply. vfuere these services are not provided 

privies and wells are used although the absence of adeq~ate 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 

diffic~lt of access in the winter because they were built on hills. 

It, too, surfers from. a complete absence of ar..J' éI.t.tempt at planning or 

the control and retiulation of building. !lunicipélJ serlices are limited 

and water and sewerage services virtually non-existent. It oecupies an 

area of 690 acres and has a population of some 5,000 people. 

(c) Curling: The T01m of Curling is separated from Corner 

Brook by a l'nilo-long, hilly stretch of undeveloped territory. rt is one 

of the oldest settlements on the west coast of ~~ewfoundland and at one 

time its residents depended principally on fishing for a livclihood. 

However, the decline of the fishing indust~T in recent years and the 

closing of the town's principal fish-packing plant coupled with the 

expansion c~ 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 approximate~ 4,000 people. In contrast ta the other 

(3) Water and sewerage services will saon be provided for the entire area 
by the Nater 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 opposition. Sorne residents are not yet completely re-

concilcd to the idea of local self-governnent and, in fact, the residents 

of one sparsely settled section are specifically exempted from the payment 

of taxes imposed by the To~m. 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 alrea~\r described the services 

furnished ta 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 Il Tmffisi te", as it js referred to throughout the area, is 

a completely modern town in most respects. 

development has been carefully controlled. 

It is well-pla~~ed, and its 

Municipal services such as a 

water supply system, sewerage disposaI facilities, fire protection, garbage 

collection, and paved streets and s:Ldewalks are provided. Ih 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. 

Carn8r Brook is an unincarporated co~~unity and the entire 



responsibility for the provision and maintenance of municipal services 

is vestecl. in Bowater's Ncwfoundland Pulp and Paper Corporation. The 

Company administers the Townsite under the direction of one of its 

officiaIs called the Town Nanager. 

The Company originally buil t and owned aIl of the houses in the 

T01offisite, bnt in recent years a policy of selling the houses ta the 

occupiers 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 placed eventually in the 

hands of the residents themselves and it was a step toward the attainment" 

of this objective that the policy of disposing of Company-owned homes was 

adopted. 

11unicipal Government and Administration 

Wi th the excepti ê)n of Corner Brook the other three towns in t.'le 

area have been incorporated under the provisions of the Local Govenlment 

Act, 1949(4). The responsibility for goverrunent and administration in each 

town is vested in an e1ected council, the number of meMbers of which is 

stipulated in the respective town charters. In Corner Brook East there i8 

a nine-member council, in Curling a seven-member council and in Corner Brook 

West a six-member co~cil. Under the Act members of council hold office 

(4) Act No. 52 of 1949. ~~is Act repea1ed the Local AdIT~nistration Act of 1937 
under which the towns "Here originally incorporated. The Town of Corner Brook 
~Test was incornorated in 1942, Corner Brook East in 19h5 and Curling in 1947. 
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for a period of four years and Counçil appoints, at its first meeting, one 

of its own members as chairman v.Tho also assumes the office of It...ayor. 

Unè.er the Local Government Act the Councils are given the power 

to regulate and control building. They are a1so responsibl8 for the 

construction and mainten~ce of roads and streets, the installation of 

sewera~e and \Vater systems, and the provision of garbage col1ectio!1, snow 

removal, street lighting and fire prevention E:ervices. (5) 

In order to finance the cost of providi'16 and maintaining these 

services, tha Council may, subject ta the approval of the Lieutenant-Governor 

in Council, impose a variety of local taxes. C}-lief among these is t'le power 

to tax tl:! e mmers of real :orope rty located lvithin the bOlmdaries of the 

municipali ~7 • As well, the Cou.neil is emom·rered to levy a stock tax on the 

occupier of every shop, store, ware'louse or factory withi:1 the lirroits of the 

municipality. T1is tax .r:)p:r "!:le im~')osed at a ré'te between twenty cents aI'.d 

one èollar for every one ~undred dollars of the value of stock in trade as 

at the end of the preceding year. The Conncil is pJ so :per:rnitted ta levy a 

business ta.lC or annual license fpc of not less than five èollars and not more 

t han five handred dallé:.!'s on ~ersons or companies ca.rrying on wi th in the 

municipality HUy business, trade or professicl"l . (6) 

(5) LocaJ. Governl'Tlent Act, 191~9 , Sections 33-h6. 

(6) Thid., Section 48. This tax ffiaJ' nov: also be J.cvied on t.."le basis of a 
perë'entage of ths asscssed value of the real property used b~r any 
pers on or company carryin[; on the busi ness, trade or profession in 
res:oect of w1J.ich the ta.x is imposcd. See Local Government (Amendment) 
Act, 1953, Section 4 (3). Act No. 34 of 1953. 
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is given t:1C ~u·r,,:r +0 :i.m:?ose an entertainnent tax: on all stage performa.nces, 

entertainment2, cireuses, or SJ::OloV3, save in t,~:" case 1·!here .?:!..l ;:roceeds ?re 

to be used for c~éJ.ritable, educational or religious purposes. 

In a:idi tion to the taxes indicated the Council is a1so empoT!lered 

ta iI'lpose a variety of sundry levies, all c8refully defined in the Local 

Government Act, 191.:.9. For example, all male persans over 21 years of age 

C311 1e required to pay a municiré'~l service fee of not less than ±'ive nor 

more tha~ ten dollars if they have resided in the municipality for more than 

thr3e months in the financial year. Similarly, non-resiclent persons, 

companies Qr firms who m·Jl1. real property wi th:i.n the municipali ty may be 

required te pay a illü.'l.icipal service fee of up ta one hW1dred dol:!..ars per 

:'Tear. A tax of not less than five dollars and not more than ten dollars 

may be imposed on the own0r8 of motor vehicles operating from '-r.:;.thin the 

limits of the munieipality for hire or reward. As weIl, the Couneil c:m 

levy a tax not exceeding one dollar a ton on al1 coal delivcred ta the 

municipality. 

From the l?oint of vie~'l of the responsj.bili ties assigned and the 

revenue pCY.-rers allocated ta the j.D.corporated municipalities in the Corner 

Brook area, t~er,= is little apparent depêlrture from the position of 

municipalities in the mainlo.nd provinces of Canada. It shoulè. be ncted, 

though, that two important services, nornally a m.unicipal responsibility 

throughout tlle rest of Canada, are not provided by Corner Break municipalities. 

These are police protection services and educational facilities. The 

responsibili ty for providing ar.d f:i.nancing the cast of these services still 

remains l'Ti th the Provincial GoverrLlJ1ent. 
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As in most provinces the Province of Nevlfoundland exercises 

careful supervision over borrowing by local governments. Becausc 

IlI'.L.'1icipal corporations have only been recently established and their 

borrowing capacity is therefore somewhat lL~ted, the provincial govern-

ment has to guarantee repayment of any bond or debenture issues made by a 

local government. (7) • While provincial control of municipal finances 

is, in most provinces, usually exercised with res~ect to the control of 

municipal indebtedness and the expendi ture of funds provided for specifie 

services ~~der the various provincial grant programmes, financial super-

vision is carried fur~1er in Newfoundland ta include provincial supervision 

of an nuaI budgets for eurrent expenditures. Thus, the incorporated 

municipalities in the Corner Brook area must prepare and submit to the 

Lieutenant-Gavernor in Council a budget containing: 

(a) an estimate of the bale.nce of the l1unicipal 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 expenditure; 

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

(d) any other information which the Lieutenant-Governor in 
Council may require. 

This budget must be subrnitted to the Provincial Government by the first day 

of March of each financial yea:r and the Lieutenant-Governor in Council may 

approve or disapprove a budget submitted by the Counci1. 'V>li thout the 

(7) T,oeal Authority Guarantee Act, 1952. Act No. 58 of 1952. 
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approval of the Prov:Lnce the Council cannot incur any debts, enter into 

any contract or become liable for any expenditure in excess of the 

estimated amount of paJ~ents 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 ta municipalities for 

specifie purposes su~h as road construction or other projects where local 

tax revenues are considered insufficient ta carry the full cost. Usually 

vmen specific purpose grants of this kind are provided, some control is 

exercised by the provincial government ta ensure that minimum standards 

are maintained. While this type of grant is cormnon in most oilier Canadian 

provinces, the general municipal revenue grant provided by the Newfoundland 

government i3 paid on a samewhat different basis than sinülar grants given 

to municipalities by other provinces. (10). Revenue gr~~ts are paid by the 

Prov:!-ncial Goverp.rnent to aIl mmlicipali ties on the followi-ng basis: 

(8) Local Government Act, 1949, Sect., 22-24. 

(9) A recent ap~ra.isal 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 source. 
See Hunicipal and Intergovernm~ntal Finance, 1930-1951. (Canadian 
Federation of Mayors and Municipali ties, 11ontreal, Que., 1953), p.42. 

(10) This type of grant is provided in sorne other provinces, usually on a per 
capita basis. It differs from the specifie purpose grant in that 
no conditions are laid down as to hOvT it shall ba spent. 
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1. One dolla.r for every dollar of taxes collected up to 
$3,000.00; 

2. Fifty cents for every dollar of taxes collect ed over 
~J,OOO.OO and up to :~?lO,OOO.OO; and 

3. Twenty cents for ever;y dollar of taxes collected over 
$10,000.00 

During the first four ye8.rs of the life of an;y municipali ty the grants 

a.re paid on a. slightly h:i_gher scale. (11) 

The unique basis for the payment of revenue gra.nts is rooted 

in the clesire of the Provincial Government to stimulate the development 

of local government. Hith t he est8.blishment of local goverlli'lents during 

recent years it was found that one of the principal obstacles to sound 

municipal administration was the NeHfoundlander's opposition to local 

taxes and particularly the tax on real property. Consequently, Councils 

were often inclined to be somewhat indifferent ,~th respect to unpaid 

taxes. The lirj(ing of the revenue grants to tax collections is an 

attempt to eJ.1courage lccal Councils to purS1.~e a more aggressive tax 

collectjon 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 respective incorpora ted municipali~ies in the Corner Brook 

area is certainly not large. In Corner Brook ~'Iest it comprises a Town 

Hanacer and a Town Clerk as the principa.l appointed officers together \,ri th 

a 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 furch 31, 1951. (Queen's Printer, St.John's,Nfld.) 
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removal and road mainten~Dce. In Corner Brook East the samc officiaIs 

are em~loyed althoubh there are fewer Iabourers e~rloyed on municipal 

activi ties, while in Curling only a Town Manager, a stenographer and one 

labourer are er.J.ployed by the Councj_l. 

Administration of Corner Brook 

The foregoing has related solely to the municipalities jn the 

Corner Brook area which have been incoryorated as milnicipal corporations 

under the gonerai provisions of the Local Goverrllnent Act, 1949. Corner 

Brook Townsite, as has alreaqy been pointcd out, is an unincorporated 

town and is operated 1Jy Bowater's Ne1ITfound.land Pulp ar..,:'. ?aper Hills Limited. 

The charter pm·rers and provisions under which this Company 

operates in Newfoundl~~d are contain0d in a nlli~ber of Acts and Agreements 

lofnich are collectively referred ta as "the Bowater Act". Thus under 

Clause 33 of the "Agreement of 1938" be'bJ'een (12) the Newfoundland Govern-

ment éJ.!1d the BO\fater Company, the Com:?an;r Has authorized ta establish tot-ms 

or settlements 1vhich may cOTIpris e "SL1Ch residences and other housing 

accommoda.tion as may reasonably be rcquired for its officers, operations, 

and uorkmen, and shaIl be laid out according to tmm plans in such manner 

as ta admit of construction and expansion of modern tOl'ms or sd,tlements, 

making proper provision for s an:Ltary and ot.her convenienccs". :'Tnen the 

Co~pa~y began operatio~~ in thG Corner Brook area it had, as a rnatter of 

(12) Agreement dated November 29, 1938, bet~een the Newfoundland Government 
end. Bouater' s Nelvfoundland Pulp and Paper Hills Limited and which 
constitutes the Schedule to Act 2, Geort;e V, 1938, Chapter fift.y-three. 



- 31 -

necessity, to provide accommodation for the work force employed on 

logging operations 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. Horeover, it has 

taken steps to control the growth of the Tmmsite sa that development has 

proceeded in a carefully planned and orderly manner. Ih the building of 

Corner Brook Townsite ta the point where, in contrast to its neighbours, 

it is regarded as, and certainly appears to be, a superior type of urban 

community, the residents have had little or no voice in determining the 

policies which led ta 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 wishe~o 

continue accepting the responsibility for the management and administration 

of Corner Brook. It has expressed a desire to see the citizens themselves 

assume this responsibili ty. To this end, the Company has in recent years 

embarked upon a policy of selling aIl of its residential holdings in the 

Townsite and, as a result, the Company now owns a relatively insignificant 

number of homes. Despite the fact th,,,,t most of the residents have now 

acquired o~mership of the former Company-owned homes tbere is no legal 

responsibility resting upon them te contribute toward the cost of providing 

and maintaining municipal services. Thus home-owners in Corner Brook are in 
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a particul~ly favoured position as compared te home-owners in the rest of 

Canada. ( 13) 

In addition te disposing of its mmership of homes ln the Tmm-

site the Company has recently taken another step toward yreparing the 

residents to accept local self-government. "Where atone time municipa.l 

policy decisions were made exclusively by an official of the Company, these 

decisiona are now entrusted to a Council set up for this purpose. The 

Council consists of seven mcmbers, three of whora are elected by the residents 

and four appointed by the Company. ~.Jhib the Council has no lcgal status 

and its decisions can be vetoed by tlle 8omp~~y, it has provided a means for 

permitting the res:ï_dents to participate in formulating municipal policies in 

the Town. 

The y,Ta ter and Sewerage Cor:) ora tion 
of Creater Corner Brook 

No o-:.ltline of the development of municipa.l institu.tions in the 

Corner Brook area would be complete without reference to t~e c~eation of the 

Hater ancl 3ewarage Corporation of Greater Corner Brook. Following a general 

(13) ~..Jhile the Company pos sesses the pO'.rler to regula te and control building, 
sanitation, streets and roads, fire prevention, etc., it does not, in operat­
ing an ~~incorporated municipality, possess any power to tm~. As long as it 
reMains a Company-operated t cwn, the full financial responsihility for muni­
cipal operations must be ass~med by the Company. Nevertheless, the Company 
has attem~ted to obtain some contribution from residents for in selling its 
homes it required the pvrchasers to agree to pay a municipal service charge 
levied as a ~ercentage of the assessed valu3 of t.heir property. However, 
this agreament èreaks down if the first ptITchaser ~ecides to sell his home 
and the second purchaser decides not ta pay any service charb5 agrœd to by 
the fOr!'l3r ownor. ça 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. 
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survey of municipal se~.~es in the area, H. Carl Goldenberg, Q.C., of 

Hontrea1, recommended in a report ~mbrnitted on April 22, 1950 that imm3è5.ate 

joint e.ction shou1d be taken ta provide a l.rater and Se11/"erage system for the 

area. lVith the exception of Corner Brook Townsite nono of the other tmms 

prov-lded water and sewerage s~rvices. As has a1reaqy been indicated, the 

prevailing means of providing these services was by the residents thcmse1ves 

through the use of privies and wells. Hmvever, because of the inadequate 

inspection these devices constituted a constant threat of contamination and 

a standing danger to the heal th and v-le1fare of the cO!l'rr.1.!.ni ty. 

Fol1mdng Mr. GoldEmberg's report, R. DeL. Franch, I·:.E.I.C., a 

consul ting engineer from Nontrea1, l1as engagE'd by the BOlV"ater Corrroany ta 

report on the mAin features of a comprehensive system of Ttlater sup;.:>ly and 

seweragc for t."'1e area. (J.4) l'1:eanwhile, the :2rovincial Governm8nt had 

approved legislation incor:?orating the Watel' and Sewerage Cor[lorp.tion of 

Greater Corner Brook. The necessary lecislat::on was adopted on June 22, 

1951. (15) 

The Corooration created was empm-rered to acquire and supply 1-Tater 

and s ewerage systems for the area included wi trin the territorial li.'1li ts of 

the tOiillS of Corner Brook, Corner Brook Zast, Corner 3rook West anè. Curling. 

Its char+'er stipula tes t.~at the powers and functions of the Corporation are 

to be eX8rcised and disch?.rged by an Admin.i.str1'ltive :3oard consisting of 

(14) R. DeL. French, :'):.E.I.C., Report on a System of Hater Supply for Cur1L"lg, 
Corner Brook West, Corner Brook éL'1d Corner Brook Eél.st, and Report on a 
S~Tstem of :::ie .. rer:".['e for Cur1i!lg, Corner Brook fJesf., Gomer Brook East and 
Corn8r Brook, Octobcr, 1950. 

(15) The 1-Jater and Sewerage Corporation oÎ Greater Corner Brook Act, 1951. 
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representatives a ppointerl by resol ut:Lons of the respective Counci1 s of the 

municipa lities inclurj ed in the area served by the Corporation. The 

Admini strative Board comprises ei r ht members, two appointed by each of t he 

Councils of Corner Brook East, Corner Brook Hest and Curling and two members 

appointed by t he manar,ement of' the Bmvater Compan;l. The Chairman of the 

Doard ls elected annually by the members. No term of office is stipula ted 

for members of the Administrative Board and the representatives of each 

municipali t y hold office duri nG the pleasure of the COlJncil appointing them. 

The ri ay to da;! a ci.mini stratio TI and operations of the Cornora tion are the 

responsibili t y of an Engineer-Hana ger ay)pointed b~7 the Ad:ninistréi.tive Board 

and. vJho holds office duri np: the pleasure of the Board. 

The Corpor Ation acquired the wa ter and se"lvera ce s ;, stem of Corner 

Brook T01,msite f rom the BOvla ter Company. It then commenced the construction 

of an extended water a nd sevlerage system which wou] d eventually serve the 

entire area. Cons iderable diffi culties TNere encountered :i.n thé'.t many homes 

were located f'airly high up on steep slopinr, land , thus makinr, t he cost of 

exte!'.dinc vIater anrl s eT-v-era r,e services t o them s omewhat. exhorbitant. Construct­

ion of the dual s ystem has been under way for the past tl'TO years élnd t he 

Cor poration expects that wat er ar:d se1,[erace service to t.he bulk of the homes 

in t he a r ea wilJ becin late in 1955. 

Resources of Corner Brook Hu nicipalities 

In order ta ob t ;J. in a more c omplete unders t a '1dinp: of t he 

munici~al institut j ons tha t hove develoned, i t is impera tive thé-tt t '.--,ese be exaJ'lined 
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From the preceding description of l'!Un:Lc::'':;!!ù institutions i t is 

apparent tha.t t:le Corner Brook area is not. bci.ng proviè~d 1.ri th muru.cipal 

services of the qU!ili t;T vlhich Il'i(;ht normally be expected in an urban 

co~mQ'1i ty • Y~'3 :;!rimll:r~l problem facin6 the 8.rea ;8 tr.8 ,rovisicn of Hater 

::1. this reCl'l.rd, though, the munlcipalities have 

ini tiatrrl re!'l~dial action b;l t ::,c creation 0': -I.:.>.E'. TiTa.tE;r and SeHeragc Corporation 

of Great.cr Corner Brook. Conscquently, tl:e area will soon be provided "rl th 

adequate serv-ices of t,:üs kind. nO:i8vpr, -t.'l--lf' im:;t2l1éltion of the neccssar:,: 

,;;pter !inè. sm·rerage services h,gs emphasized some of the problaas .<>ris:J"',b fr';~ 

i.J'..control:1.8d and unplaJll1ed urban grovJth. In this cO!1:1ectio!l tr..e authar, 

aftcr a visit ta the area , reported [le folJov.!s: 

"The grovith of Cerner Brook 'iJec,t, Corner B:rock East éJ.nd Curling 
lias becn largely haphaz&rd and uncontrollGd. The result~ of 
tl:is rI,cvelopment are no'1/] evidcnt in th:::: (lifficLè~tiGS encountered 
in :provioint; r.l'ünici:);ü servicee ta l-J. OI'lCS located tao high up in 
some sectir:m.~. In other places ba':"loing3 11<:'\1 e been erecteJ tao 
close ta existing l1cS.rrow roads, thus making any neces sary T:riden-
in.g bot[! dif:'icuH, ,lnd 8x~' en:3ive. From a s tructural point of 
vietJ it -'lp~ oél.rs th!:1t litt2..e he2.dl'TaY has been made in making 
buildings conl'orrn t o rünimwn standards of io::ig,."1 and safetyll. (16) 

~ro!1. +'he condi tio:-w tnus dcscribcd it is clcar tha t t 1.-le Corner 

adopti on of :t g 8 'le l',s.1 r lan of devclapment for the area is i.;:ç erél,ti ve. 

(16) The :~-"l1algé'.Il'E.tion ùf the l:t<nicipa l:i.. tiAS of Cor~:}(;r E:ro()l: :cast, Corner Brook 
West anel. Curling, November 1953, CA report 5"ubmitted ta the ~hlnber 
Hunici~al .\~~;; ci:::. tion, Corner Erook, IJ0Tr:'CL:l1è1and~ 



- 36 -

J:llÀ-nicipal leétders 1::lATG not been unavmre of this (l'J'Ii and in 1951 a team of 

tmm planning consultants was engaged te :,repare a general plé'.n for the 

area. (17) Any plen of this J..rir10 must, of cou.rse, embrace the needs of 

the area as a Hhole and reql).:i.res unifiad a.ction of the munici:::'élli tics 

concerned if the ~lan is to be successfulJ.y implcmentoC:. The present 

artii'iciaJ. poli tical 3ub-di,r:ision of an e.:rca \-vhich ls essentially a single 

geographic, social and economic entitity into four sC:Jarate politicrl units 

inhibi ta unified action. Consequently, littL: pregress cen be expected 

1li1.til an arc a planning authori ty is eotéltlished. 

~VJ:lile the adoption and impleYr~ntatiop of a gcneral pb.n of 

development for the area must, of necessity, require considerable time, 

there ls mUcIl thém can be accomplisced. by way of control, regulaticr. and 

inspection of existing a.nd future buildinG in the area. Ample 8vidence 

of uhat sueh action can accomplisl1 i8 aVélilable in L'le development of Corner 

Brook Townsite. (18) hlhile the incorporqted Ir.unicipalities possess 

consid.erabJe pavIer to control and regulate building, the regulé'.tions adopted 

by local councils in the area have not been vigorously en..forced. In part 

(17) See Eland, John and Spence-Sales, Harold.,op.cit., 

(18) TJ',lhile Corner Brook Town si t.e fUMishes a concrete ex~:ni'le of ~vhat can 
be done in the area, it should be remembered L'lat the entire 
developmcnt , .. 1".8 plarmed and executed as A rrojcct of the BOHél.ter 
Gom.rany. During the period of devclcpment, aIl of the builc.:ing 
in the Townsite it-Tas undertaken by the Company. It did not 
therefore face the problem of éln incorporated municipali ty where 
development plans and Z oning by-leJ-rs J'lave to vnn public approval 
and are frequently under attack by ~rivate buildcrs and 
developers. 
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this is the result of what is undoubtedly the natural reluctance of the 

Nmvfoundlander to interfere vTith 8ïJ individual r s pro-perty. As l'Tell, 

this lê.ck of vigour in enforcing regulations stems from the fact tha.t 

the councils in the area simply do not em'9loy sufficient personn81 to 

carry out regular inspection to ensure that builders conform to local 

building by-laws. At the pr~sent time, though, there is a gro~Ting 

awareness on the part of ~unicip~_ officiaIs in the area of the need to 

adopt a more aggressive 90licy of enforcing building and zoning 

rcgulations. (19) 

The ull?lanned development of the area, particularly in the 

sections occuried by the incorpor2ted munici9alities, has been an important 

factor in the croation of a major :-,r2blem 1Ü th respect to t..'"le constructi::m 

~nd maintenance of roads and streets. With the exce~tion of Corner Brook 

Townsite, roads and streets in the other thrce wunicipalities may be 

considered somethin.:; less tl1an adequate. In scwe cases t:!1cy are too narrow 

to permit the movement of veh5.cles and necessary T·Tidening is impossible 

l'Ji th out Sorne attor;lpt at relocating axisting ~10mes where this is required. 

Few roads are paved, sidewalks are non-existent, and the roads are of poor 

quality in general. (20) 

(19) The a".thor has talkcd to r.ru ... '1icipal o:'ficjals in the area wl-:o have ex­
pressed concern with 1oJ'hat may be considered premature sub-division develop­
ment. Lots are frequently too large and. the distance betueen hanses tao 
great to permit economical fi'12ncing of roads and other local improvements. 
In many cases the n'l!T'.ber of frontil'1..g proprietors would not be large enough 
to support t'le fina..."lcing of improvements through a local improvement ta.x at 
anythj.ng like a reasona'.JJ.e levy. Proper control at an earlier stago would 
undoubtedly have eliminated much of this difficulty. 

(20) The a~thor has porsonally surTeyeo the entirc area. 
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~~Tith much of the development of t.he area occurring in the absence 

of any rea1_ attempt at enforeing minimu."':l. building standards, it is not 

,surprising tha t thcre should exist resida."1 tj_al a'l('1 cOT'lIliercial structures 

which c ons ti tute fire hazards, and a constant menace to '!)uhlic safety. 

l'lore important than the existence of sueh structures is the fact that none 

of the municipalities in the area maintain an adequatc fire protection 

service. At present this service is provided largely on the basis of 

volunteer fire brigades in each towa. Horeover, not enough modern fire-

fightQng equipment and vehicles are available to these volunteer brigades. (21) 

An Urbél.D 8.rea of approxim.stely 20,000 people, faced wi th constant danger of 

fire outbreaks due to the existence of s'lb-standa-rd structures, cannot 

de~cnd, with any degree of safety, u~on volunteer fire brigades lacking in 

modern cquipment. Consequently, the nrovision of adequate fire protection 

services in the élTea is a compelling necessity. 

In general there are three basic municipal problems confronting 

municipalities in the Greater Corner Brook area. These involve: Ca) the 

adoption of a plan for COmrlU"-1ity development coupled wi th the prmr:i.sion of 

adequate means for controU.ing and regulating builrling; (b) the construction 

and maintenance of roads and streets; and (c) the provision and maintena.'1ce 

of adequate fire protection services. In the light of these cO'1lr.lunity 

requirements the reSOlITCeS of the municipalities of th~ area, fiscal, physical 

(21) The inadequacy of existing fire protectio~ services became so serious that 
in the fiscal year 1952-53 the Provincial Government made a special grant 
to Corner Erook West ta be used directly for the employment of a few 
permanent firefighters and the purchase of sorne necessar,y equipment. 
T;~1hile these facili ties are adrünistered by Corner Brook Hest they arc to 
be on calI throughout the area. 
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a~d administrative, must therefore be cxamined in arder to obtain some 

assessmP.I1t of the capaci ty of existing municipal inst~_tutions to provide 

the required services. 

Hunicipal Resources 

In general, the municipalities in the area are res~onsible for 

the administration of ~he following services: 

(a) the construction and maintenance of streets, roa.ds 
and bridges; 

(b) sanitation and waste removal; 

Cc) str8et lighting; 

(d) town ple.nning a.l1d zoning; 

(e) builili ng control, regulation and inspection; 

Cf) fire protection; 

(g) traffic control. 

As well, the ma.intenance of an adequatc water supply and sewerage disposaI 

system are responsibili ties; orthe res:;?ective municipali ties but which have 

now been delegated ta the Water and 5~werage Corparatio~ of Greater Corner 

Brook. (22) 

Tne scope of the respons~_hili ties assigned by the Provü')cial 

Government to the mun:Lcipali ties in ~he Greater Corner Brook area is much 

more limited than is the ~eneral rule in other provinces. Municipali ties 

in the other nine nr-cvinces of Canada have considerable resp()nsibility for 

(22) See T.JÛcal Government Act, J949. 
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the provision of education facilities, health and welfare services, police 

services and some share in the cast of the aè.ministration of justice. 

These responsibilities alone account for nearly fifty per cent of the 

average municipal budget of municipalities in the maïnland provinces. 

Reference has alreaqy 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 proper~, license fees, retail sales 

taxes in sorne cases, and grants from provincial governments. Under the 

taxation powers granted to them Corner Brook municipalities can, in 

addition, lev,y a tax on entertainment and on purchases of coal and fuel. 

Ttlhile Corner Brook municipa.li ties may appear to have access to 

a greater variety of tax sources, this adv~~tage is outweighed by the fact 

that local 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. Moreover, the tax on real proper~, particularly, had the capacity 

of striking fear in the heart of the Newfoundlander. Consequently, there 

is still sorne hostilit.y and scepticism regarding the imposition of local 

taxes to pay for municipal services which are elsevlhere considered a 

normal local responsibility. 

Bearing these factors in mind, the Corner Brook communities have 

made significant advances in recent years 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 ta the point \".here 

local residents ~Ry be considered as making a contribution to ~.e cast 

of municipal services comparable ta that of urban ci tizens L"1 other 

TA.ble l below h~lps to illustrate the present revenues of 

mQ~icipalities in the Corner Srook area. 

TABLE l 

Revenues of Corner Brook ,)1Test, Corner Brook East, Curling 
for Fiscal Year Ended r'~arch 31, 1954 (a) 

Real Property 'l'otal LOtg} Goverrunent To":.al All 
'J'a x Re7fmues b Grants Revenues 

~ $ ~, $ ~ 

Corner Brook West 36,543.89 77,796.37 24,311.89 102,108.26 
Corner Brook East 14,998.22 32,502.04 50,308.92 82,810.?6 
Curling 7,426.58 17,751.18 7,006.03 24,757.21 

Tota.l 58,96[;.69 128,oL~9.59 81,626.84 209,676.43 

(a) SOQ1:'ce: Financial Statements of the Towns of Corner Brook West, 
Corner Prook East élnd Curling for the fiscal Year ending Harch 31, 
1954. 

Cb) Includes revepues from all local taxes, licensc fees, fines, ete.1 

From these figures it can be deduced t..'f1at the total revenues 

è.3rl ved .:t'rom the real ::,roparty tax impos od by t.l-J.e three mw1iciIJé.li ties 

accounts for approximately 27% of the total revenue and when aIl revcn'J.es C.re 

taken together these provide apDrox:L.'nately 58% of aIl revenue accruing ta 

the municipali tics from local taxes. The balance of municipal revenue 
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or 42% of the total is der:Lved from government grants. Thus in the 

three incorporated municipalities just a little 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 27% of total revenues. This is an extremely small 

proportion 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 municipalj.ties are, therefore, a considerable distance 

from being considered self-snpporting local government units. Second, 

the real property tax does not appear to be as p-roductive of revenue as 

might be expected. 

The fiscal position of the Corner Brook area municipalities 

is not complete without consideration of' the financ j.ng 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 ta the financing of the ~ownsite. 

Some idea of the fiscal operations of Bovrater Townsite can be 

(23) Corbett,D.C., rban Growth and Nunicipal Finance, (Canadian Federation 
of Iv1a~7ors and Hunicipa ities, }1ontrea ,qJue., 9 ,p.27: "By far the 
most important of the municipal taxes is the property taxe It 

produces on the average, about 80;; of the revenues of Canadian 
municipalities. The percentage is higher in rural areas and lower 
in the bigger tOvffiS and ci ties where a grea ter variety of taxes 
are imposed." 
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obtained from Table 2 below: 

TABLE 2 

Revenues of the TœTn of Corner Brook for 
Fiscal Year Ended Sept. 30, 1952 Ca) 

Local Revenues: 

~roperty Assessments 
'i-Ja ter Ra tes 
Building Permits 
l1iscellaneous Revenue 

Company Contribution 

Total aIl revenue 

33,,861.39 
22,910.25 

543.50 
962.00 

58,277.14 

127,,245.66 

185,522.80 

Ca) Source: Operating Statement for the Town of Corner Brook for the 
Fiscal Year ended September 30, 1952 provided by the BO\'later Company 

The revenue derived from propcrty assessments while not a tax 

in the legal sense of the word inasmuch as the BO'i-Iater Company has no power 

to levy taxes is comparable to the property tax j~posed in the incorporated 

rnunicipalities. It is determined on the basis of an assessrnent of real 

property and calcula ted in a simi1ar manner to that employed in the other 

corrununities. It "Hill be noted, though, that the incorne derived from 

this source constitutes a fairly small proportion, approximately 18%, of 

the total income necessary to finance the Town's operations. l'1oreover, 

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 l"1eet tot:3.l se:nrica. costs, amounted 

ta 72% of total revenues during the fiscal year under review. ( 2h) 

By combining the figures in Tables l and 2 it will oe found that 

the four munici:!)alitj.es toget.her raised a total of $186,326.73 from local 

taxes and service rates which represents approximately 45% of the total of 

aIl revenue accruing ta the Corner Brook muni cipc?l i ties for the fiscal years 

indicated. Uith a combined expenditure budget of almost $400,000.00 the 

relationsb.ip of reven.ucs derived from local taxes and rates t a the cast of 

rnu.'1icipo.1 services becomGs more clear vlhen rpvenues and expendi tures are 

compareo. on a pcr ca:;)j.ta basis as in Tabl3 3 OelO1-1: 

Fer Capi ta Local Revenue and Expendi t1..œe 
for the Greater Corner Brook Area (a) 

Local Revenues 
Fer Ca.J;i ta: 

Ex.? endi t ures 
fer Ca.pi ta: 

$ 8.87 

$23.43 

TABLE 3 

(a) These figures represent locally raised revenue and ev::.Jenditures of the 
four m~~nicipali ties in the area based on the financial statemcnt. for 
the fiscal year e'1d:Lng Harch 31, 1953 in the case 0:;: the incorporated 
municipali ties 2..nd the fis cal year ending September 30, 1952 in the 
case of Corner Brook TmIDsi te. 

(2h) It can be argued that the Company is respol!sibJe for the complete fin;:l:lcing 
of the Tovm's operatione. Nevertheless, tlle residents of the Townsite do 
OT,r!l their mm homes vlhich places tt> em in the rather fortl1..nate situation 
of having to pay an insienificant mno~'1t for municipal services of a 
S'J.pcrior au-ali ty. 
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These figures serve to illustrate the extent to which the municipalities in 

the area must. proceeè. toward balancint.; revemèes i-rith responsibilities; the 

degree to which local residents are notèirect.ly contributing toward the 

full cost of municir:ü services rendered. 

/'.lso sicrüficant wi th reslJect ta the financial resources of 

the municipali ties in the' 8.rea is the !act that the present lovel of 

expenditures is evidently not providing Hdequate municipal services in the 

area. It "Till not, therefore, be s'.lfficient for mun:i.cipalities to boost 

local reVl"'TIues to meet éti:. expendi ture budt;et at the level inèicated but at 

a higher level, thélt is if more municipal seT"'.rices are to be provided. 

De2~îi te t.~e iDca~aci ty of local reV8::1UeS ta meet municipal 

resDonsibili ties, tl-:.ere is no doubt tha t. the munici~ali ties in the are.?, 

'J'li th. the varied tax DON ers at their r'isposal, can eventUéùly m-.::et a ~'lUch 

greater proportion of the cost of municipal serv-iccs. E-"~i1 th ough this 

was accol11!Jlished and even though t;.1e present lavel of ~x:;)enditures cnuld be 

raiseè., there éI.re stiE obstacles in the way of meeting -l:.he basic mmlicipal 

problems confro!!t:~_ng the arca. Apc.rt from n nances the primary impecliment 

ta effective aàm:5 nistration of improved rm.'-'1:ï.cipp] services is the di"v-:Lsion 

P.?-rt.icularly is tl1is true 

wit~. rp'3pect ta tbe are.? coverec' :'V ,::;')r,.,er Erook East, Corner Brook ~'Jest 

anè. Ccr"'er Brook Tn1·r-;.c:i te 1-ftlich is basicrtlly é'l. si ngle geographic and econonlic 

unit.. The 'lla.inteT'ance of three separate ,jurisdict.icns ::.:1 tlüs area represents 

considerable ad"llinistrative and f'conomic waste in that the fisca). resou.T'c~s of 

eacr :::!alJ2.~ip3.Ft~r ~rohi1:lit,s the emp]0yment of the technical skill necessary 
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for ofi'ective ar::Têinistration of essential municipal s(jrvices. 

The !11uniciraJ se:r;:Î.ces vJ!1ich r.:ust ':le Ylrovidcd and m'irt;:üned. 

'!'hese serv~ces 

may be roughly class:t:~'i8d ilS involvinr engineering (roaè. construction and 

maintenance, s8.l'ljt?tion and refuse collection, bdldin;:; ins:;:;ecUon, ai.v:l 

street lighting); !1hnnir>t; and development (r.loÜldin6 contr0l, zoning and 

services (f; re prevenUC':n ané!c traf'fic control). With the eYce~tion of 

tcclinical <' Ssist9:1Ce necessar~' for .):"::ectivc .<\Œi.nistr.".ticn 'Jf the services 

inclicated. 1:j tpms of t~c~'1ieal personnel the basic pre:requisi tes appear 

1'. t present the expens8 nf 8lTl;,;loyinb sueh personnel :~;rohibitive for 

inèividual munici::xùi tiss. Even if the fi1J.~rc::"ç: nod tien ,?smi ttsd ea.ch 

urnecessary dllPl~.c~tion of crfort wi tJ:1 resu1t ant ac1rrli:1:'Etn1tivc vraste. (25) 

;~ very lir.J.ted pz:;.'scnnel force currerltly cdJnii.llsters the municipal 

~T:i_th the eyception of ':;orner Brook 

Tmmsite, uhic: .... C-?D dra':J u-pon tht;; c.r.gineerir>.g éUld teclmical assistance of 

the Bmv-ater Cc~m~')ar,y, none of the :rn~~~~ci:::'9.1i tics employ the sldlls nccess<J.:::·Y 

(')5' 
\'- J l"cr œ~ê~Y"ple, t:H~ ccope of t:10 ,,~t:i:v::.t:'{ or c.uy si'1.;::;l(' Yl~û....'1icipality 

~T()llll 1'l2.rdly ~{t;C:p 3. t3dc.l-:ically cOI:r;x,tent oifie ::::' f :llly üc:::u.ried. 
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for t:le efficient aJ:":l~_""::sf·.rp.tion of municip:::.l servi.ces. Corner Brook 

East and Corner [rook li/est eac1:. err.ploy a tm,m iwnJ.i.;;cr J 2.. c~erk 3.i.1d a 

In addition, each municipali t~r e'TIf'loys sorne pernnn(>:. t Flnd sorne casual 

labour for road maintenance, re:'use collection, etc., IL gener::tl, the 

BeCTûf'C oi' the 

lacl~ of technical assistanc'O!, the tmvn manD.gers of the three incor~orated 

municipaJ_i tics hé'_vC tQ combin.G the duties of nû",::-lic l'Torks Cû.),; "'"~ isor, 

bu:D.ding ins~Gctor, aue] tOim planner. Frequently, too, thE'y m·J.st. 

Jx~rform the dl'.ties of 2. t:1>': c.;ollcctor and accountélnt in aè.di tion to 

acting as the 9rinci:?"tl aivifor cf the Council on aIl nèatters ::>.:::rtClinir.g 

obviously an i!1possit.::"E: burden ta 

irr~ose u::>on any single in0jvidual. I:1 each case tJ~e tOt-ln !TIFrr3.ger is 

a.ttoIlmting to do tao man:>' j'Jbs "l-Ti tIc. out technic'l-:" c.ssiGt<:ncc, iW'l:18c:uate 

Ij:1 <l::1rli tion to the J_é:ck of 3kil13 r'.oces sary for the sound 

ad.rl:"nistre.tion of r..unicipal services ':":c. t.he area, there appears to b" ~ 

There is a need for modern 

road building mi" ch~.n(:ry, fir9 . .Lichting E::quirment" etc.. The extcj'lt of this 

deficicncy is cuch t:!1élt i t caD h['.rdly be met früYl'. curr~Dt revenU3S but TrVill 

requ::'re, in ê~ll probabili ty, ca.pi tal c'{~~ endi turos finélnced b::,r ùorrowing. 

In sUlillilary, tllcn, it ia clGer that the m:.ir. rcC!uirementsof t:1C 

l1~unicifalities in the Corner Brook are3.9.re (a) ê'lè.di tional finances; 
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(b) t~l ~J eii1Jloyr,lcnt oi sor.18 specialized. personnel; and (c) él,dditional 

ph:·sic,qJ cquipment. It ie o.p~arent '1.~ I-Jell that the municipalities 

in tJtC arC8 cannot, OCl é'.D individual b2,sis and ,-Ji th their c-urrent 

resources, m8:t thGsP re.quirements necessary for effective admini:::tretioa 

I,roreover, ttese requirement~ are inter-rela.ted. 

Not much HP.] be gained, for eXDmple, by an im!,)roveme'1t in finaYlC8S 

l,;..:.'1J.ess it result2 in the 2.cquisition of SOTI''3 spocialized cl:ills and 

arldi tional eqüipment. I~or "Jill much proeress be made throubh the 

cmployment of addi tional skills H:i.thout the ,urchase of needed 3quip.;ncnt 

and this, in t'J.rn, is rls::'lonè,ent ll[lon an irr..provOinent ::'1". municipal 

finances. 

The final and most important cO!1cIEsir:)l1 that C2.n bE: drawn from 

thie e~::éLrnina tion of the problems anù reso'J.rces of the munici:0ali ties in 

the Greater Corner Brook area is that th~ existing organization of the 

area into four se.!1élrate municipal jurisdictions cannot provicle the 

J.~ini3trativc machinery nccessar;y for the economcal administration of 

municipal s3rvic3s. It Dhonld be notcd th;:>t, tl1C need to develop 

ade0uate arrangemoYlts for the aclrnLüetration of mu.nicipal ssnrices in an 

urban arca :1hich is divided into A. '1.l'l1lber of small local Covcrn.'Yl0nt uni ts 

is :lot confined to the Greater COrrl8r Brook are a alone. It is not an 

isollted problem, but is one wnich is cormllorJ. to almost every urban ar-ca 

"l-lhere popul.;.tion grov.rfu has be3n fairly rapide Conseqnently, sorne of the 

methods ancl. procedures Hhich have evolved for dealing wi th this problem will 

be deal t v-ri th in the next cha.pter. 
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nI. 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 wi th in 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 development was usually 

fairly abundant. Frequently, migration to the suburban cornrnunities 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. AlI too often these cornmunities developed on a 

completely unplanned and uncontrolled basis. Moreover, the majority of 

the residents of these expanding suburban cornrnunities 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 weIl as the construction and maintenance of interm~~icipal roads 

and streets. Hore importantly, this development had serious consequences 

for the central cit,y as the following commentary makes clear: 

"The rapid growth of suburbs has very serious 
consequences for municipal finance. Suburban 
dwellers are day-time users of the central cit,y'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' go es on, the 
central city attempts to retrieve lost revenue 
either through setting up jOJ .. UL. utility boards 
Wi-C.!l tue suourbs, OL' tn:cougn CUm:,rcict arrangements 
for ceri;.ain ::;ervice;:;, or -r.nrougn ff:::de",""W.vli or 
ou IJr~emJ armexat:â on or aIll.èilgama vi un. tn~ gruw lh 
of subru"o::> Hati pJ..aced a tievere S IJrain on the 
who1.e fabl'ic of mmu<..:ipa.L find.ncii:1..L a!Td.ngemenc.s." (1.) 

Iv is obvious tha.t wiGllOUv sorne Kind 01 intermunicipal grrange-

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 wi th this pr,;hlem is 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 necessit,y 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 priee, the suburban municipality May calI 

on the modern and extensive firefighting apparatus and trained personnel 

of the central city. This procedure, too, has advantages for the small 

munie ipali t y 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 partial solution 

to the problem of providing area-wide administration. Inevitably, this 

expedient works to the disadvantage of the central city for it must 

ex.pand i ts capital equipment and administrative establishment in order te 

meet its contractual obligations. In the long run central cit,y 

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 Winnipeg Sanitar,y 

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 authorit,y. Undoubtedly, the most significant 

step in this direction was taken in 1953 with the establishment of the 

Municipality of Metropolitan Toronto charged with the responsibilit,y for 

administering a number of services throughout an a rea 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 government and to gransfer to the 

new government 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 

Cit,y 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 of the 
City of winnipeg, 1939, (QUeenis Printer for Mâriitoba, winnipeg), pp.177-l91. 
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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 municipalities. 'lbe 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 aIl public transportation in the 

metropolitan area. In the field of planning and' redevelopment the 

metropolitan municipality has been given considerable responsibi1ity. 

A metropolitan plan adopted by the Council must be followed by the 

individual municipallties 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 forro of tax bills. Each locality contributes its share 

according to the relationship of its total assessment to that of the entire 

area of the metropoli tan municipali ty • 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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asauring 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 Metropo1itan Toronto is a 

federation of 13 local municipalities. (4) Despite the transfer of 

important municipal responsibilities to the metropolitan government, the 

13 municipal units invo1ved still have numerous activities to administer 

since al1 powers not specifica1~ given over to the metropolitan counci1 

remain with the member municipalities of the federation. These include 

the important functions of 1aw enforcement, fire protection, public works, 

and health services. 

(4) The creation of this second tier of local government in the Toronto area 
stemmed from a decision handed down by the Ontario Municipal Board 
fol10wing the hearing of an application by the Cit.y 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 form 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 MuniciPii Act" 
(R.s.o.,1950, Cfi.243), (Qüeen's Printer, Toronto, 1953). This report or 
the ontario Mûriicipal Board was largely the product of its chairman and 
is frequently known as the 'Cumming Report'. The legislation subsequent-
1y adopted by the Ontario Legislature follows closely the proposa1s out1ined 
in the Board's report. For analysis of the Toronto plan of municipal 
federation, see Winston W. Crouch, "Metropo1itan Government in Toronto", 
Public Administration Review, Spring, 1954, and Albert Rose "The Munici­
pali tY of Mëtropolitâil 'l'oronto ", Communi ty Planning Review, Spring, 1953. 
A proposaI 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 StuQy of Metropolitan Problems of Montreal, 
January, 1955. 
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It is interesting te 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 p~lers and responsibilities 

for municipal administration throughout this metropolitan area. One 

important difference between the 'borough system' of London and the 

'federation 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 the.y no longer have respqnsibi11ty 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 complexa It is 

doubtful if a two-tier system of local government 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 

rapidurban 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. AlI too 

often, however, annexation occurs too late - - a/ter 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 i t lacks the resources or the desire 

to provide an adequate level of services. Invariably i t is only the 

central city which possesses the resources and administrative organization 

capable of providing an adequa te level of Dnlnicipal services to the surround-

ing territory. This factor May sometimes be decisive in determining the 

outcome of an annexation attempt. (5) Just as often, thougb, 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 Hâtter of an Application of the 
Corporation of the CitY of Brantford for the Annexation thereto of a part 
of the Township of Brantford, February, 1953 (ontario Mûriiclpal Board, 
Toronto, ont.,) 
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Amalgama tion of tvlO or more municipali ties in an areél. Nhere 

divided jurisdiction hampers ei'fective l ocal administration may some-

times be uUlized. Usually it requires agreement on the part of the 

municipalities concerned and the instances where this has occurred have 

been few indeed. Hhere such agreement is not forthcoming the provincial 

government may force amalgamation by legislative action. (6) HOvlever, 

it is only in exceptionally' rare instances and usually because of 

especially severe conditions that a provincial governrnent ,vould take 

such action ~vi thout sorne agreeme!1t on the part of the municipali ties 

affected. 

Students of urban government hayo long looked with favour upon 

the idea of amalgamation in areas, particularly metropolitan 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 governrnent. 

Consequently, the continuance of an artificial division of the area into 

several competins jurisdictions only serves to hamper effective administration. 

However, while logic may demand amalgamation of the municipalities in these 

areas, it does not usually meet with mueh favour. Nor has it been Hidely 

adopted. 

In sorne 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 Hïndsor, Ontario, and the munieipali ties of ~'Jalkervil:!.e, East 
Windsor and Sandwich. 
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existence of several municipalities in what is essentially a single, 

cohesive urban communit,y May be resolved to some extent by the adoption 

of alternative arrangements such as those alreaqy described. 

for example, a contractual arrangement whereby the central city agrees 

to provide certain services to the nearby municipal1ties 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 sma1ler 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 

1s 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, cao usually, 

if annexation is resorted to, extend services fairly rapidly to the 

annexed territor.y. As well, it is only because of the superior municipal 

plant and administrative establishment of the central cit,y that the device 

of extending services to nearby municipalities through a contractual 

arrangement can be utilized. 

As a general rule a proposaI for municipal amalgamation 

frequently arouse stiff and sometimes bitter opposition. Local pride 
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cornes to the fore, particularly in smaller municipalities, to oppose 

the idea of the municipalit,y losing its identity and becoming swallowed 

up by sorne larger jurisdiction. For some municipalities amalgamation 

May involve the loss of a particular advantage which could not be 

retained if amalgamation was accomplished. (7) 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 histor.y 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 municipalities stems 

fram 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 var.y 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, particular~ if the tax rates applied on the assess­
ment were correspondingly lower. As weIl, the ratio of industrial to 
residential assessment might be particularly favourabl~ in one municipalit,y 
with the result that residential propert,y 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 i5 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. 

Consequent~, there would undoubtedly be less resistance te the idea of 

amalgamation than would be the case if ~ of the communities had a long­

established history of local government. (8) 

A second important consideration which must be taken into 

account is the difficulty 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 association and plans were later developed 
to bring about amalgamation on the basis recommended. It i5 difficult to 
imagine that a proposaI of this kind would be received as weIl in an area 
where municipal institutions had been long established. However, while 
the proposal for amalgamation was accepted bt 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. 
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two of which have been suggested and will therefore be examined briefiy. 

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 theae 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 Wa ter and 

Sewerage Corporation of Greater Corner Brook is an example of how a 

municipal service can be provided on an area-wide basis whi1e the existing 

municipal structure is not seriously disturbed. However, it doea not 

provide any permanent solution to the need for governmental reorganization 

in the area. Carried to its logical conclusion such an arrangement 

would only succeed in denuding the local councils of aIl significant 

responsibilities. For examp1e, if an authority, simi1ar 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 litt le work left for the municipal councils 

to perfonn. Moreover, the creation of a number of these special purpose 

authorities helps ta make local government less intelligible to the 

(9) Goldenberg, H. Carl., op. cit., pp. 2$-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 

authorit,y 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 

simplicit,y and intelligibility to the local citizens it seeks to serve. 

(10) Sir Eric BOvlater, Chaim.an 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. 
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To accomplish these purposes, responsibilit,y should be vested, as far 

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

organization tends ta 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 

aIl local services. On the other hand, the diffusion of authorit,y 

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. Where an urban area comprises what is basically a single 

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

place all, or nearly aIl, municipal functions under one common government. 

This objective could probably be realized through annexation of 

the towns of Corner Brook West, Corner Brook East and Curling to Corner 

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

(11) The diffmsion of authorit.y 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 le ad to excessive "buck passing" 
between the Council and authorit,y or between authorities. The 
unfortunate citizen is usually caught in the middle and cannot 
obtain a satisfactor.y answer to his question of who 1s 
responsible for what. 
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However, annexation implies that the central tow.n 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 sarne 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 

l'lest 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, it is 

somev-That 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. Horeover, 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 tmms due to the 

fact that Curling is physically separated from the rest of the area and 

settlement 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 ta amalgamate the three towns of Corner Brook, Corner 

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

possibili ty. Because of the possible difficulties which might be 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, W[11 
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. "Lm en 

amalgama tion 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 capacity to consolidate municipal 

administration, Curling could then be included in the amalgamated 

municipality. 

The new municipality which would be created as a result of 

the achievement of this first stage in the process of amalgamation would 

ass~~e the responsibility for aIl functions per~ormed and services 

currently rendered by the separate municipalities. The services which 

will soon be administered in the area by the ~vater and Sevlerage 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 Corporation to the 

amalgamated municipality should be fully explored. Such a step off ers 

distinct possibilities for the ahhievement of administrative economies. 

For example, the Corporationls 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-aIl for the municipal problems facing 

the area. Consequent upon amalgamation, these will still remain. AlI 

that amalgamation can accomplish is the provision of a more effective and 



- 67 -

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 arnalgamate the towns in the area may be summarized as follows: 

(a) Financial: The most obvious advantage which would 

follow from amalgamationwould be an improved financial 

position. The sum total of revenues presently raised 

by the separate municipalities would, if placed at the 

disposaI 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 aàdition, the amalgamated municipalit.y 

would be in a much better position to pursue a more 

aggressive tax collection policy which would result 

in increased revenues. (14) Moreover, the adoption 

(14) At present tax administration is nct too vigorous because of the limited 
staff employed in the towns. Delinquent accounts are not a1ways fol1owed 
up. For exarnp1e, arrears in 19$0-51 in Corner Brook ~st arnounted to 
22.tl% of the year's levy. In Curling, arrears amounted to 67.1% for 
the sarne 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 unifonn 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 l 

Tax Rates of Corner Brook Municipalities (a) 

t'roperty Enterta~nment :5tock 
Municipality Tax Tax Tax 

1. Corner Brook 1% on 60% of Nil Nil 
assessed value 

2. Corner Brook West i of 1% on 100% .10 per .50 per 
of assessed admission $100 stock 
value in trade 

3. Corner Brook East 1/2 of 1% on .10 per .60 per 
100% of assessed admission $100 stock 
value in trade 

4. Curling 1/2 of 1% on .10 per .50 per 
100% of assessed admission $100 stock 
value in trade 

(a) Rates for selected taxes levied in 1953 
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undoubtedly produce a siGnificant increase in local 

revenues. 

Fina1ly, amalgamation would resu.lt in an improved 

credit and borrowine position. At present the 

separat.e towms have li ttle, if any, debenture debt. 

But a real attempt to improve the present level 

of services will necessitate capital borrowing. A 

lé'.rge to~rn is uSèlél.lly 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 confrontine 

the towns in the area is their inability to employ 

the specialized skill necessary for effective 

municipal administration. The consolidation 

of administrative é3.ctivity under amalgamation 

would make it possible to justify the employment 

of required technical personnel. As weIl, 

consolidated resources of the new municipality would 

facilitate the purchase of equipment by avoiding the 

present duplication in this respect. 
(16) 

(16) The consolidation of fiscal and administrél.tive resources under amal­
gamation "muId, by eliminating the du.plication of activi ty inherent 
in a system of divided jurisdiction, provide ~ore economical admin­
istration. Thus, for example, ! .. hile none of the four municipalities 
could presentIy justify the employment of a skilled municipal 
enr.ineer, the employment of snch an officer lJOuld 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 

~~at 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, th en , make it possible to 

provide these cornmon 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 te Municipal Amalgamation of 
Greater Corner Brook. 

On the principle that the SUffi of the whole is greater than the 

sum of the parts, it is therefore fairly obvious that the new municipalit,y 

which 1ofOuld be created as a resul t of amalgamation would be in a mu ch 

stronger position to meet the problems of municipal administration than 

if the present towns continued to act alone. vfuile 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 officiaIs in the area are wholeheartedly in favour of amal-

gamation there are sorne doubts in the minds of not a few local residents 

Hith respect to amalgamation. 

Scepticism with respect to amalgamation is most noticeable 

wi th in Corner Brook Townsi te. For a number of ~rears i t vias a full-

fledged COI1ipany town vil th the Bowater Compan~.r owrüng all homes and property 

and assum:Lng the full responsibili t y for the management of municipal 

services. • However, the Company has in recent ;years embarked upon a 

polic3T of disposinS of its residential property holdings with the result 

tha t r:J.ost homes are now owned by residents of the Tm,msi te. (17) The new 

property owners contribute to the cost of municipal services through a 

small levy on the assessed value of their property as weIl as paying for 

water supplied. Other taxes, su ch as those levied in the incorporated 

municipalities, are not imposed and, as already indicated, the revenue , 

deri ved from these sources meets approxima tely 2t);;; of the total cost of 

municipal services provi,:ed ir. the Townsi te. The difference is provided 

by the Bowater Company. 

Obviously, t hen, the residents of the Townsite are in a 

privileged position by virtue of Hhat amounts to a private snbsidizat.ion 

of the costs of their municipal services. Consequently, if amalgamation 

is achieved T01ffiSi te 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 CompaQY. 
A rough estimate indicates that at least JO;b 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 tile incorporated municipalities also have doubts as to what 

they consider might develop as a result of amalgamation. They feel that 

amalgamation rnight 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 mi1l, 413 reside 

in Corner Brook East, 455 in Corner Brook, 757 in Corner Brook West and 

187 in Curling. (19) Thus the Company l s employees are fairly weIl spread 

(18) The fears expressed are of course with little foundation. The situation 
envisaged need not necessarily develop for municipal services not enjoyed 
by aIl properties and need not be a charge against aIl 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 Personnel Superintendent, 
Bowater's Newfoundland Pulp and Paper Mills Limited. 
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over the area and are not concentrated exclusively in the CompaQY-

operated town of Corner Brook. However, the CompaQY1s 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 municipal services in Corner Brook, it does not 

therefore escape what is virtually the equivalent of municipal taxation. 

Nevertheless, the Companyls 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 thearea 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 Companyls propert.y lies 

outside their municipal boundaries.lf 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 Company "I.muld then 

become a taxpayer l'li thin the larger incorpora ted municipali t J' which 

"l-Jould 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. Noreover, the 

Corr.pany appears to favour amalgamation of the Townsi te "lvi th the incorpor-

ated municipalities. To date, thouZh, it has limited its approval to the 

principle of 8.malgamation. 

If amalgamation was achieved the Company "lvould be relieved of 

its obligatio~s with respect to municipal administration on Corner Brook 

Townsite. Consequently, there would be little justification for 

continuance of the CompanyJs exemption from municipal taxation and, indeed, 

a necessary cor.dj.tion of amalgamation would be the repeal of the 

lef islation vlhich perr:i ts this exemption. However, the Com.pany has 

indicated extreme reluctance to fore go the exemption even if amalgamation 
, 

waS accomplished and the Company "\ .. as rel; GliA0 of i ts present municipal 

obligations. (20) 

(20) Under Clause 24 of an Aereement between the Bowater Company and the 
N81vfoundland Government Hhich forms the Schedule ta Act 2 George V(1938) 

"AlI property of the Company within the area of any tmms or settlements 
established by the Company shall be exempt from municipal taxation." A 
losical interpretation of this clause wou Id indicate that the exemption 
was justified on the basis that the Company was assuming the responsibility 
for operating a townsi te. Eowever, if that responsibili t y 'lIas removed, 
as it would be ,.Jtth amalzamation, there can be little justification for 
continuance of the exemption. 
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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 te the communit,y for it has expressed an 

intention to make a stated annual grant to any arnalgamated municipalit,y 

which may be created. 

There are objections, however, te any amalgamation plan which 

May leave sorne doubt as to the extent of the Company's financial contribution 

and the power of the municipali t,y 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 communit.Y'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 exp and its operations bringing 

an influx of new residents te the area. As a result new residential sub-

divisions have te be developed and the municipality must necessarily extend 

services to new residential areas. A substantial extension of municipal 

services undoubted~ 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 municipalit,y would be obliged to shoulder an 

increased tax burden although no corresponding obligation would fall upon 

the Company to do likewise. ConsequentJ.y, the Company' s grant to the 

municipality would not always bear the sarne proportion of the costs of 

municipal services as would the tax contributions of the rest of the 

communi t,y • 
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It May weIl be that the Bowater Company recognizes the 

vulnerabilit,y 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 sarne 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 communit,y, 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 bvtween the Comp~ and the amalgamated 

municipalit,y. Thus, if the two parties agreed to a specified arnount 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 sarne 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 1s 
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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 1:j.me the Provincial Government indicated that while 

it had the power to break the agreement whenever it wished, it would not do 

50 byunilateral action. Even though the agreement had been negotiated by 

the old Corr.mission Government of Newfoundland (22), the Provincial Government 

felt dut y 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 wi th 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 wou1d be wil1ing to contribute to the cost of 

municipal services provided by any amalgamated municipality which might 

(21) This meeting occurred in May, 1954. 

(22) Tue Government of Newfounctland prior to Confeuerd.tion in 1949. 
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be established. (23) 

It must be pointed out that the Bowater Company was not opposed 

to amalga~tion and was wil1ing to make what it considered a fair annua1 

contribution to the revenues of an amalgamated municipality even tuough 

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 ta the revenues of the 

proposed amalgamated municipalit,r. This annual gran t in lieu of taxes 

would also be subject te periodic review in the Iight 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 ta the amalgamated 

municipalit,r. 

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 Iittle hesi tation 
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?1t Implicit in 

this type of question was an underlying belief that amalgamation was 

some t.ype of devious scheme devised for the sole purpose of extracting 

more tax revenue from the residents of the Greater Corner Brook area. 

When amalgamation proposaIs were reported in the local newspaper its 

columns were subsequently filled with letters pointing out that taxes 

would undoubtedly climb to astronomical heights. When public meetings 

were held throughout the area to consider the merits of amalgamation, 

municipal officiaIs 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 aIl 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 communit,y. 

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. (24) 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 proposaI for amalgamation. 

It shou1d 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 te be taken te de termine public approval or disapprova1 of any 

amalgamation proposal. 

Considerable progress has alreaqy been made toward this end and 

it is likely that a plebiscite will be he Id in the area by the end of 1954. 

Through the Humber Municipal Association, a vo1untary 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, te 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 

resu1t 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, orwhether for tbis purpose an area-wide 

plebiscite can be taken. The Provincial Government has,however,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 proceed. On the other hand, if the plebiscite was on an are a­

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 

AMALGAMATED I1UNICIPALITY OF GREATER 

CORNER BROOK 

If the princip1e of amalgamation is accepted as a means of 

providing more effective municipal administration in the Greater Corner 

Brook area, some consideration must be given to an appropria te form of 

government for the amalgamated municipality. As we11, consideration 

should a1so be given to the financial requirements of the new municipa1it,y, 

at 1east for the first year of operations. 

Forros of Municipal Government 

The forro of municipal government and administration which is 

adopted for the amalgamated municipality will have an important bearing 

upon the u1timate success of amalgamation. In both Canada and the United 

States a variety of forms of municipal government have evolved, many of 

which, while reasonably effective in one conununi ty, might conceivably be 

i11-suited to the needs of other municipa1ities. Moreever, some ferros 

of municipal government, while possib1y providing a more efficient system 

of administration, may not a1ways be instrumental in maintaining effective 

local self-government. 

The governing boqy of any municipal corporation is the municipal 

counci1, the members of which are e1ected by the residents of the 

municipa1ity. It is upon the counci1 as a who1e 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 incluc1e both legislative and 

administrative duties. lnasmuch as the Council must combin~ both 

legislative and executive functions, it therefore becomes necessary to 

develop the institutional means whereby the Council can discharge 

effectively this dual responsibility. Traditioüally, Canadian 

municipalities have resolved this problem through the development of 

the commi ttee s;ystem. 

Council co:r.:mi ttees are usuall;y of bm kinds, standing and 

special cOTr.nittees. 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 departme!1ts. Thus, 

for example, a standing corrnnittee on works would have jurisdiction over 

a Department of Public Works and such other techru.cal departments as 

may have been established. Undoubtedly the most important standing 

comnittee estab1ished by most municipal councils is the committee on 

finance which not only has jurisrl.iction over the finance and 

administrative departments, but a1so may have the responsibility for 

scrutinizing the financial operations of aIl departments. (1) 

(1) The scope of thA work of a committee is usually indicated by its 
title. Thus, for example, the City of vJinnipeg has six standing 
committees as follows: Coll1!:littee on Finance, Committee on l.~Jorks, 

Committee on Public Safety, Committee on utilities, Committee on 
Personnel and Legislation and the Cor®dttee on Health. As a 
consequence almost any important responsibili ty assigned ta the 
Corporation of the City of Hiwipeg comes wi th the juriscD_ction 
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 connnittees, 

on the other hand, are usually established to stuqy 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 te 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 commi ttee 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 

afficer. The co~~ttee brings matters te 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 committee 

chairmen, that the council as a whole looks to for guidance and legislative 

recommendations regarding the activities under their jurisdiction. It is 

important to remember that for Most members of council their work as 

representatives of the public 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 me ans of speeding 

up the work of the council as the following commentary clearly indicates: 

"Many advantages are gained by referring matters to 
committees. 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 stuqy. 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 proposaI will 
usually become accepted without further discussion. 
Moreover, committee members become acquainted with 
the work under their jurisdiction in a more intima te 
way than is possible if they try to cover the whole 
field of municipal activity, and their recommendations 
are correspondingly more valuable~(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-government means, among o~~er 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) Cravrford, op. cit., p. 109 
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More particularly, this becomes the responsibilit,y of the people they 

elect to represent them in the municipal council. HOrlever, this implies 

in turn that the elected representative must be able ta 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 offieers 

responsible for sueh work, and make reports and recommendations to council 

on the matters within their purview. 

The commi ttee system can be instrwnental 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 eitizens whose interests he represents. The extent 

to which the member of council is able to do this enhances the eapaci ty of 

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

cornmittee system is that it brings the amateur legislator and the expert 

administrator into a close working relationship. Ir:\thiS context the 

mernbers of council eonstantly 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 te 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 reconnnendation of the 

committee to the council. At the sarne 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

government, 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 municipalit,y, 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 government have also beenadopted. Possib~ the Most significant 

departure from the traditional council-committee arrangement is the Council­

V~nager system of municipal government. 

The Council-Manager Form of Municipal Gavernment 

The Council-?-1anager fOIm of municipal government, or the "city 

manager system" J as i t 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 

official known as the ci~ manager. In the general, the main features 

of council-manager government are as follows: 

A small council elected at large o~ a non-partisan ballot 
deterrnines all municipal policies which are not set forth 
in the charter itself, adopts ordinances, votes appropriations, 
and is required ta appoint a chief executive officer called 
a ci ~ manager. The council is the governing body of the 
ci ~, and the city manager is i ts agent in carrying out 
the policies which it deterrnines • 

•••• It is definitely understood that the council deals 
with administration only in a formaI rnanner through the 
city manager, and that administrative functions are at no 
tirne delegated ta cornrnittees or individual mernbers 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 aIl laws and ordinances are enforced. (2) To exercise 
control over all departments and in accordance with civil 
service regulations appoint, supervise, and remove departrnent 
heads and subordina te employees of the city. (3) To rnake 
such recommendations to the council concerning the affairs 
of' the city as May seem ta him desirable. (4) 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 informe d, through reports to the council~ 
regarding the operations of the city governrnent. (3) 

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-}~ger Developments and Directory of Council-~œnager 
Cities (Internationâl City Mânager's Association, Chicago, 111.,1952) 
pp. 2-3. 
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were the sole objective of local government, not much objection could 

be raised to the council-manager form of government • Hmlever, as has 

• 
been indicated, 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 ta 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 mernbers 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. 

TNhile 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 authorit,r in the manager places 

that official in a position where he could become the real political 

leader of the communit.1, a function which is obviously not part of his 

official position. Much, howeve~, 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 aIl 
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administrative functions are entirely the responslbility of t;h~ city 

manager. But if the council is divorced from éi C.loser knowledge of 

administration other than that provided in reports to council by the 

city manager, it becomes difficult for the council to exercise genuine 

poli tic al 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 cit,y manager and what he could be expected 

ta 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 

saroe fashion as a business corporation. Consequently, the municipal 

council could be compared to the boa~d of directors of a business 

corporation and the cit,y 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 advisor,y raIe 

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 qui te 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 fonner as the following conunentary 

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 cit,y manager plan, for nearly thirty 
years hanunered 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 
ci ty manager plan the paper argued tha t the city should 
be managed like a business corporation, with the city 
manager 'comparable to the president' and with the cit,y 
council 'a responsible, but only slightly active, board 
of directors.' Putting this formula in specifie terms, 
it suggested that the council should choos~ ~ts city 
manager and then 'subside for two years.' l4J 

It is clear that this concept of the council-manager plan robs 

the elected municipal council of any real opportuni t y for playing a 

vigorous and active role in municipal affairs. In the long run the 

result may wel1 be a lessening of the capacit,y 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 reconunended by a cit,y 

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) 5 ed.,1951. Pp. 249-250 
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and importance in the public esteem Hhile the position of the city 

manager 1..J"ill be considerably enhanced. Cp nsequently, able ci tizens 

1..J"ill har.dly be encouraged to serve as members of a body which does not 

provide an opportunit;)' 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. (5) 

It must be noted that the council-manager form of municipal 

government was developed in the United States. It is in that country 

vJhere i t has been most widely adopted primarily as a means of reforming 

and e lirni na ting certain undesirable practices "lihich had developed in 

American municipal government. Widespread dissatisfaction with municipal 

Government in the United States led to public demands for reforme The 

developments which contributed to this dissatisfaction have been 

surrmarized as follows: 

There was ample reason for dissatisfaction with municipal 
government in America dtcring 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 is in the debates and discussions in the 
co~~ttee room and council chamber that the general public acquires 
some understanding of the issues involved in local ad.rnirJ 8t.r-ation. 
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concerned wi th keeping themselves in power and that 
were willing to use public offices and public money 
for their own purposes. The most influential citizens 
were preoccupied with their business affairs and 
looked on politics as a disreputable garne, unworthy 
of their participation, although the,y may have made use 
of the political machine when it suited their interests 
to do so. The election of many administrative officiaIs 
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 forme As a rule the manager's position has 

not been emphasized to the Sarne 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 c~v1c government 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 Gover~ent in 
the United States, (Public Administration Service, Chicago, Illinois, 
1940) p. 3. 
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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 poli tics. 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. 
AlI ballots are non-partisan and aIl are short. AlI 
administrative officiaIs are appointed by the council 
and not chosen by election •••• Most department heads 
are not interfered with seriously in the discharge of 
their duties. (7) 

In comparing the council-committee 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 

committees 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 importantly, perhaps, is the fact 

that an elected council with real and significant responsibilities to 

discharge can maintain a much 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 cit,y 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 te 

local conditions, has much to commend it for application in the proposed 

amalgamated municipality of Greater Corner Brook. When it i5 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 Hunicipal Government for 
Greater Corner Brook 

The powers of government, involving both legislative and 

executive functions, which are vested in the new municipal corporation 

created as a result of améJ.Igarnation, 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 municipalit,y. 

The most important consideration in this connection is the means adopted 

to ensure that the individuals elected to the Council are truly repre-

sentative of the l'lhole area. This matter becomes aIl the more important 

wh en three separate municipalities have been consolidated to form one. (8) 

Despite the importance of the representative ~~ture 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 l'ridely accepted principle that 

the smaller the group the more effective it is likely to be as a decision-

making boctr. 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 Eas},Corner Brook West and Corner Brook Townsite as 
suggested earlier. 
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eight to ten members l-lOuld undoubtedly be sufficient for the proposed 

neH mw1idpali ty. 

If the problem of nwnbers can be resolved satisfactorily 

there still remains the question of method in electing !:lembers of Council. 

In this connection Plany students of municipal goverruYJ.ent are of the 

opinion that members of a municip2.l coundl should be elccted at la,rge. (9) 

This r.leans that the voters in a municipaHty would all participate in 

the election of members of council. Chief among the disadvantages of 

this method of eiection is the fact that it presents the individual voter 

,-dth too large a number of choices. If, for example, it vlaS required that 

six councillors were to be elected at large, a voter might he faced .-dth 

a lengthy ballot containing as many- as t,,,re.Lve or more names, àepending on 

che number 01' cancuuates ~;!lù Cnoose to rune From thlb lengthy li::, iJ the 

voter must choose six. 'l'nis is obviously too la,cge cl. numbel' to expecl:. each 

vOl:.er to tJe atJl.e "GO evaluate inte.lligently. Even if he makes a conscious 

effort, and few voters are likely to, he can hardly secure sufficient 

inforMation about aIl candidates to be able to choose six. Consequently, 

this situation may tend to confuse the voter and leave l1im someA:cat 

apathetic ",Ji th respect ta municipal elections. 

(9) See Brittain, H.L., op cit., pp. 141-141. It is suggested that election 
at large would eliminate the sectional approach to municipal a::fairs 
l'Thich is believed to have been fostered by the ward system of <'Ùection. 
It is said, for 2xample, that election at large wou Id ) roduce a type 
of candidate for municipal office who ~"JOuld take the broader view 
of the city 1 s needs and not a particular section of i t. This arf:.llITlent 
appears some1ihat 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 embraee a small number of ehoices, 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 ehoices each voter would have to make. This approach, 

or some variation of it, could be adopted in the new municipalit.y. 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 eut across the former separate towns. 

In other words, particular care should be taken ta 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 little unless the resources are provided whereby they can be 

successful~ 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 summarized 

as follows: First, there are those matters concerned with general 

administration and finance. These are taxation, assessment, municipal 

records, tax collection, etc.. Second, there is the provision of public 

services and control of municipal development involving street construct­

ion, maintenance, refuse collection and disposaI, 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 ta 

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 munieipalit,7. 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 sueh a task. Despite this, members 

of the eouneil must be kept informed of the progress made with respect to 
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the implementation of the policies the,y have laid dawn. They must, 

therefore, be able to control the actions and activities of aIl 

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 

counci1 can control municipal administration most effectively when 

activities are grouped according to simi1arity of function and the 

responsibi1ity for management and supervision in each major group is 

assigned to a very limited number of senior officers responsib1e to the 

Counci1. 

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) Hunicipa1 Engine er 

(c) Public Safety Dfficer 

The individuals appointed to fi11 these posts shou1d be responsib1e, 

subject to the control and direction of the Council, for the genera1 

management and supervision of the fol1owing services and activities 

assigned to their jurisdiction: (see organization chart page 101) 
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(a) C1erk-Treasurer: Clerk of the Counci1 and chief finance 
officer of the municipality. As such he should a1so be 
responsible for aIl 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 aIl 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 aIl matters relating to street construct­
ion, street maintenance, street cleaning and snow 
removal, refuse collection and disposa1, 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. 

(c) Public Safety Officer: The public safety officer would 
be primarily responsible for the operation of the 
municipality's fire protection service, the development 
of precautionar,y measures designed to prevent fires and 
the enforcement of such regulations as it may be necessar.y 
to adopt in order ta elimina te fire hazards. In addition, 
the public safety officer cou1d 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 weIl, he should be responsible 
for the supervision of such personnel as it may be 
necessary to employ for efficient 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 officiaIs directly 

accountable to the Council. The public safety oificer will, in aIl 

probability, have to work in close cooperation 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 ltn th similar functions assiened to the municipal 

enfineer. Thus, for example, it may be possible to combine building 

ins)ection -vr.ith 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 sorne of the activities assicned to the public 

safety officer. 

\1:hile 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 dmm 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. Experj.ence indicates that the attempt to ad.rninister 

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 nevJ policies or a new approach to existing policies. Thus, 

instead of a complete separation of policy and. administration, the 

relationship is, in fac t, very closely linked - - policy begetting 

administration and ad.ministration begetting policy. A complete divorce 

of the tv-TO is obviously a ~)ractical impossibili ty. As a consequence, 

the principal oJ'f icers of the Council, the clerk-treasv.rer, the municipal 

engineer anô the public safety officer should be 



- J.Vj -

considered tne pJ'lnClpalcecnmca.l aCivisul'b uf CuunclJ. ln connectlün 

l'Il r,h r,hel.C reopec (,1 ve f18.LCio of actl V.L t.)'. (l.u) 

TIle CüUnCll. 6hüu.Ld be ab.le to look to these of'ficero for 

Sk:illed, impartlal adVlce anu, in so doing, tne CounciJ. will be in a 

much better position to develop and formulate effective policies with 

respect to municipal services and activit:i.es Hhen its members can 

obtain t he competent advice which i ts senior officers s!lOuld be able to 

provide. This advisory role of the appo~' ···d officers becomes important 

vlhen it is recalled that members of the Council have only a Iimited 

amount of time at their disposaI and which t hey can devote to municipal 

affairs. Horeover, it must be remembered that th.e great bulk of 

municipal services are technical and complicated in nature and the 

problems involved, if they are to be underst :Jod by members of Council, 

will need to be explained by the senior appointed officiaIs. 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 responsibilit~r for deci.sions lvi th respect to municipal policy. 

Each senior afficer In.ll require a staff to assist him in the 

(10) Th5.s point needs emphasis for th.ere is a recurring tendency in 
municipal achninistration in both Canada and the United states to 
ignore the contribution a senior municipal officer can render 
throll.gh providing advice on policies under discussion by Council. 
There are many examples 1-,here municipal officers are frequently 
ignored in the development of Council policies Ivhich concern the 
activities they are called upon to administer. As a result the 
valuable advice lvhich is based upon this intimate cannection 
with the administra tion of public services is lost. 
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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 irrvo1ved in too many detai1ed 

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 muni cipality • In the case 

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

to employ technical assistants who will devote aIl or part of their time 

to specifie duties. For example, it is quite likely that the clerk-

treasurer will require at least one full-time accountant, as weIl as an 

asses sor and a tax collector, together with clerical and stenographic 

assistance. Likewise, the municipal engineerl 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 du~. Similarly, the publie safety officer 

will require a mucleus of personnel who can be trained in firefighting 

techniques. It may prove to be feasib1e to augment this small permanent 

force with trained volunteers who can be called out in an emergency. 

Personnel requirements cannot be reliably estimated until sorne time after 

amalgamation has been achieved and when the volume of activity which vdll 

result can be accurately determined. 
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Before leaving this subject of government and administrative 

organization for the amalgamated municipality, sorne consideration 

should be given to Council organization for the efficient conduct 

of all business that cornes 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 disposaI 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 cormnittee should be concerned with a broad area of municipal 

administration. For example, committees could be formed to de al 

with the following matters: Finance and taxation, public services, 

planning and development, and public safety. The principal advantage 

accruing from the use of such commit tees 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 aIl members of Council at aIl 

times. These comrr~ttees, to be effective, should not comprise more 
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than three or four members of Council. (11) In addition, the 

appropria te 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 secretar,y 

of the committee. Thus, the clerk-treasurer could a.ct as secretary 

of the suggested finance and taxation 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 eventually be 

considered and appraved by the Council as a whole. As weIl 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 Municipalit,y 

Following the amalgamation of the Towns of Corner Brook, Corner 
c 

Brook East and Corner Brook West and the consolidation of municipal 

(11) Sorne consideration might also be given ta the appointment of additional 
ex-officio members of the committee from the general public. For 
example, citizens with sorne specialized knowledge might be asked to serve 
on a committee where their knowledge and experience might be valuable. 
Such a procedure also has the addi tional advantage of encouraging more 
active citizen interest in municipal affairs and building up a potential 
pool of capable candidates for municipal office. In the Corner Brook 
errvironment, where experience with the local government is extremely 
limited, this factor cannot be aver-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 lite 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 are a 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 

necessit,r 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 l on page 108 provides 

an estimate of the revenue yield from the property tax and other 

local levies. 



Population 

16,500 

- 108 -

TABLE l 

Estimated Yie1d Local Taxes 
Ama1gamated Municipa1ity 

of Corner Brook 
• 

Total Property 
Valuation (a) 

Estimated Yie1d 
Property Tax (b) 

Est1mated Yie1d 
Other Taxes (c) 

$17,000,000 $127,000 $70,000 

Total Tax 
Yie1d 

$197,000 

Ca) This is the combined total of property valuations in CornereBrook 
East, Corner Brook l'lest and Curling. 

(b) This amount represents the approximate yie1d of the property tax 
if 1evied at the rate of 3/4 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 èstima ted y:ield 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 

yie1d 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 ta taxes it is quite clear that it will have ta contribute 

ta local revenues in sorne forro or another. Whi1e it is not possible 

to de termine with any degree of precision the revenue which will accrue 
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from this source, it is, nevertheless, possible t o estimate that this 

will hardly be less than $100,000 annually. (12) 

By adding this minimum figure to the estima ted yield of all 

other local taxes it can thus be ant~cipated tnat tne arnai.gamed;,eci 

munJ.(;ipC1J.Ü,y Ci::ill ex.pec1. to oota.J..n some ~2~7,0ùU J.n revenue i:rom .LOCéU...Ly 

In aduiuion ttle munid,Va.Lity can expect a further 

amount of $25,000 annually by way of the revenue grants currently 

provided by the Provincial Government to aIl Newfoundland municipalities. 

Bearing in mind the uneven development of the area as well as 

the fact that the new municipality must start improving services 

i i11media tely, if i t 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 grachlal increases in ta.x rates as the amount of the grant 

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

(12) The Company has alreaqy indicated that it would be willing to paya 
grant in lieu of taxes of this amount for a long periode This 
offer is considered to be too low and the Company is currently 
considering a higher amount. . . 
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Corner Brook area the Provjncial Governnent has agreed to provide a r;rant 

of the type suggested on the followinr; basis: 

lst year: 
2nd year: 
3rd year: 
l~th year: 
5th year: 

Total for the 
5-year period 

~125,000 
100,000 

75,000 
50,000 
25,000 

$375,000 

A grant of this kind should not be regarded as a permanent 

contribution to municipal revenues. D')rins the period when the grant is 

operative there shouJ.d not be any necessi ty for the Provincié'.l Government 

to provide grants f or specjfic purposes. If municipal revenues are not 

increased by a grant of this kind the new municipali ty :-rould undoubtedly 

have to increase local taxes very considerably during the first years of 

operations. Th:' s night have serious repercussioTls in that local 

resirhnts vould undoubtedly react unfavourab17, partic;Jlarl~' if sueh 

inereases occnr before there is a noticeable imprOV8ment in services. 

~·Then tl-J.e prevaj ling attitude toward local taxation is considered, the 

possibili ty of arollsing public antagonism becomes very real and must, 

therefore, be avoided at aIl costs. Consequently, the adjustment or 

development Grant 1 . .dlJ help to give the municipali ty an opportuni ty to 

p:rovide improved municipal administration nithout an inmeclie.te and large-

scale incre8se in local tax rates. If the basis of the grant is examined 

closely i t "'Jill be noted tha t if the municipali t7 T:Tishes to rnaintain, during 

the second year, the same level of expenditures mél.ne possible by the higher 

grant in the first year, it will only have ta increase taxes sufficiently 



- III -

to produce an additional $25,000 in revenue - - this amount being the 

difference between ~~e grant provided in the first year and that furnished 

in the second year. The sarne principle may be applied in succeeding 

years. Thus, over the five-year period during which the grant is 

operative, the municipali~ 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 arna1-

gamated muni cipali t y it can be determined that the total revenue will arnount 

to approximate1y $447,000 for the first year of operations. Table 2 be10w 

i11ustrates the revenue potentia1 by principal source: 

Revenue Source 

Taxation: 

Property Taxes 

Estimated Revenue Potential 
Amalgamated Municipality of 
Corner Brook For First Year 

Estima ted Hinimum Yie1d From 
Taxation of Bowater Company 
Other Tax Revenue 

Total Taxation 

Government Grants: 

Revenue Grant 
Special Deve10pment Grant 

TABLE 2 

Amount 

$127,000 

100,000 
70,000 

$297,000 

$ 25,000 
125,000 

Total Grants $150,000 

Total Revenue $447,000 
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To round out this review of the finances of the amalgamated 

municipality it remains ta compare the estimated revenue potential with 

a similar estimate of the new municipalityts expenditure requirements. 

In this respect it is difficult ta 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. Horeover, 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 de termine 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, the 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 eXiJenditure needs 

of the amalgamated municipality. 
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Combined Expenditure Statement Towns 
of Corner Brook, Corner Brook East 

and Corner Brook West (a) 

General Government: 
(1) Administration 
(2) Other General Government 

Expenditure 

Protection to Persons and 
Property: 

(1) Fire Protection 
(2) Street Lighting 

Public ~vorks: 

(1) Roads and Streets 
(2) Sidewalks 
(3) Parks and Playgrounds 

Sanitation and Waste Remova+: 

(1) Garbage Collection 

Debt Charges: 

(1) Principal and Interest 
Repayment 

Capital Expenditures Provided 
<iiit: ol: n:evenue: 

Total Expenditures (1) 

$ 44,704.46 

6,432.97 

Il,372.19 
10,073.24 

98,637.44 
3,,442.43 

23,684.84 

53,,638.80 

2,,343.50 

39,869.63 

TABLE 3 

$ 51,137.43 

21,445.43 

125,764.71 

53,638.80 

2,343.50 

39,869.63 

$294,,199.50 

(a) This combined expendi ture statement has been compiled from t.'he annua1 
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 responsibi1ity of ~he 
amalgamated municipality. 
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This expenditure statement amounting to almost $295,000 

represents the cost of municipal services at the current sca1e of 

administration. By comparing this conso1idated expenditure total to 

the total estimated revenue of $447,000 it will be found that the ama1-

gamated municipa1ity have available some $152,000 in excess of that 

required to administer municipal services at the present level in the 

three municipali ties which will fOIm the amalgamated municipali ty. 

It will be noted, too, that the potential revenue available ta ~~e new 

municipality during its first year of operations is sorne 50 per cent 

greater than the amount of funds required ta finance current expenditures. 

This means that the amalga~ated municipality will be in a position ta 

commence immediately an improved programme of municipal services. More-

over, i t v-r.i..ll be able to undertake this task without an extraord:tnary 

increase in local taxes. (13) 

From a psycho1ogical 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 tradi tional antagonism to local taxes - - particular1y 

the real property taxe 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 incorporated municipalities. 
Up to the present residents of the area have not been subjected to 
taxation although they have paid a small levy ta 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 accompaDied 

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 Brook will soon be levying rates for 

services. lVhile the Corporation is a separate entitity from the 

municipality, its operations cannot be ignored when an increase in 

municipal taxes is considered. Undoubtedly, the residents of the Corner 

Brook area will require a period wherein they can adjust to the financial 

impact of this new levy which they will have to pay in aà.ài tion to 

municipal taxes. Consequently, in view of the very real possibility 

that a major tax increase might undermine not only public acceptance of 

amalgamation but of the whole concept of municipal government, it is oruy 

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 municipalit.y 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 101ithout resorting to a tax 

increase during the first year of operations. As weIl, 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 averall increase l{ill 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 o! 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 possibilit,r that this goal can be obtained. 

The Hunicipal Charter 

Granting that the residents of the Corner Brook area approve a 

proposaI to amalgamate the existing municipalities, the necessary legislation 

incorporating the new municipality would need te 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 1949 provides a satisfactory 

basis for incorporation. There are, nevertheless, certain matters 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 (14), provide for the holding of an election . 

to determine the membership of the council prior to the date when the 

municipality 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 wi th which they will have to deal 

when the muni cipal it y begins its legal life. Members of the new Council 

will aIso have to engage the personnel necessary ta begia operations on 

the date of incorporation, plan an interim programme of legislation as weIl 

as transfer and assess the value of the equipment, plant and facilities of 

the separate municipalities involved in amalgamation. 

In this latter ca~~ection no particular difficulties are likely 

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

(IL) In addition to the usual functions and powers allocated ta 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 aIl properties be assessed 
directly to the benefi tting properties on a pro-rata basis or by special 
assessment upon the land abutting directly on the streets where sueh 
services are provided. This power to be exercised in accordanee 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 compensation involved in the transfer of sorne of the assets of Corner 

Brook Tovmsi te 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-

liminary planning and organization to ensure that the amalgamated municipality 

is in a position to commence operations on the date when it legally commences 

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 

municipal council is required to take office. 

The incarporating legislationor charter should alsa 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 pra,ctice ta 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, may result in 

the growth of undesirable fringe developments. The inclusion of sueh land 

within the boundaries of the new municipality would enable it to exercise the 

necessar;y- control. Fortunately, a town planning survey has been conducted 

in the area which provides an excellent guide with respect ta 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 discu::ised by the Comf-lany 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 TOvlnsite, at Humbermouth, 
and along the Humber River, in which sporadic 
deve10pment is alreaqy occurring. To embrace a 
sufficientl~T 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 municipal 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 ~ 

Government Act, 1949, should be inc1uded in the charter of the new 

municipa1ity. The need for any addi tional 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 ci4Y. Incorporation 

(16) Bland, J. and Spence-Sales, H. op.cit., p.41. The joint planning area 
mentioned by the authors could be included 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 shou1d be granted the power to 
Ievy a local tax for the support of education. While the fin~~cing 
of adequate public education facilities is a particularly acute and 
pressing problem, it would undoubtedly be somewhat premature for 
the municipalities to assume any formaI 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 pmJers or 

advantages but it might help to increase civic pride on the part of 

local residents and thereby stimulate a greater interest in municipal 

Such a suggestion m~ appear trite, but its L~portance 

cannot be overlooked, particularly when it is recalled that one of 

the prim~ 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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v. EVALUATION 

The analysis of~he 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 Newfound1and as he 

observed it during the years 1953 and 1954. Subsequent developments 

since the time of wri ting 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 government 

to conduct such a plebiscite had been made by the Humber Hunicipal 

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 Government, 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 deci sion means tha t the Tmm of Curling lfould 

be included in amalgamation from the beginning. (1) It was felt that 

(1) See Chapter II where it was suggested that amalgamation should be 
accomplished in two stages; 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 1oTOuld 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 Corner 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 validit.y 

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) 

Tûe area encompassed by the four towns constituted a single 

voting area for the holding of the plebiscite. While there were sorne 

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 munber of stormy meetings of protest were 

held. ~1e plebiscite was held on February 15 and 16, 1955 and sorne 

six thousand residents went to the polIs to vote on the question of 

amalgamating the four towns. ~fuen the ballots were counted 3876 voters 

had registered their opinion in favour of amalgamation, while 2124 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 III. 
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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 IIfamiliarization and consolidation" period during which the new 

municipal council can undertake preliminary planning and organization 

ta 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 amalgamation were questioned with meticulous attention 

ta 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: IIWhat will amalgamation cost?" 

As a consequence the major efforts of the Amalgamation Corrnnittee 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 note It was sur;gested that in the fj_na1 

analysis and with or without amalgamation the resicl.ents of the area 

would have to decide just hmJ far they wished to go in paying for 

improved municipal services. In many respects this campaign became 

equally important as a means of attempting ta convey the basic 

principles of local self-government as it was a vehicle for promoting 

the idea of &~algamation. 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 

To'fTIsite 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 ivas not the case, hm-lever. l-lost 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 amalgama te. Particular objection was 

raised as ta the method of conducting the plebiscite Hi th a vociferous 

group demanding that a separate ~ote be held in the To}m of Curling. (4) 

(3) See Chapter III. 

(4) This development was not altogether surprising for Curling is an old­
established fishlng community. vJhile a large mll'nber of residents earn 
their livelihood in the paper mill or in o~~er occupations there is still 
a small core of residents who still depend upon the sea for their principal 
source of incarne. These individuals maintain a rugged independence and 
are probably more sceptical of municipal institutions than their neigh­
bours who have become more accustomed to urban life and institutions. 
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To SUlU up the 'amalcamation issue' as it came to be lmown 

in Greater Corner Brook, it can be said that the crux of the question 

rested on the relative strencth of tHo opposing forces. These were: 

(a) the strencth of the desire of the residents of the are a for an 

intelligible form of area-uide municipal administration capable of 

coming to grips 1dth the urgent municipal problems confrontinc the 

Greater Corner Brook area, and (b) the decree to which local residents 

possessed a real fear of increased local taxation and scepticism 

regarding municipal ;:overnment as a necessary local institution, 

deep-rooted enmlgh to cause them to oppose amalGamation. The fact 

that the results of the amalgamation plebiscite proved that the 

former was the stronger force augurs vieIl for the whole course of 

local government in Greater Corner Brook. Nun:i.cipal goverrurtent in the 

area undoubtedly rests on a much stronfer foundation than many would 

have been vJilling to concede. In the final analysis the acceptance 

of amalgamation means the end of the chaotic system of cii.vided municipal 

jurisdiction in the area. It means, tao, that the subsequent establish­

ment of an intelligible form of effective, area-Hide municipal Govern­

ment will provide the opportunity for stren€thening the vitality of 

municipal life as weIl as the possibility of makinc local self­

covernment more real and effective in Greater Corner Brook. 
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