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CHAPTER T
INTRODUCTION

"he central aim of this study is to further the
understanding of the policy making process through an explan-
ation of the nature of particular policy outcomes based upon
the investigation of why they were initiated and the specific
manner in which they were undertaken. It is a case study of
the policy process associated with the efforts made by the
sovernment of the Province of New Rrunswick in the period
1961-67 to develop a programme which would provide an effect-
jve solution to the financial difficulties of municipal gov-
ernment and which would both raise the level of public ser-
vices and promote the economic development of the province.

In a comprehensive study of New Brunswick politics
up to 1960, Professor Hugh Thorburn described a political
community outside of the Canadian mainstream which was domi-
nated by the conservative traditions of its original Loyalist
and Acadian settlement. He held that, "fconomically, socially,
and therefore politically, flew Brunswick is one of the most

static provinces in Canada."l The parochial loyalties which

1Hugh @. ‘horburn, Politics in ilew Brunswick (Toronto:
University of Toronto Press, 19A1), p. 83,
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impeded innovation and change were seen +o dominate the poli-

tical system and hinder the implementation of positive pol-

cies. 1In assessing the influence of the community on the
nature of the provincial government, Frofessor Thorburn
concluded:
The two parties are not burning with new ideas that
they are anxious 1o implement, but represent the
conservative attitudes of their constituents. Many
nineteenth century characteristics remain in the
provincial zovernment and changes come about only
oradually, usually following those already m%de by
the provinces of central and western Canada.
As one is constantly reminded, howcver, these are times of
rapid and often radical change in patterns of public policy.
In 1945 the lew Prunswick government initiated a reform pro-
gramme which represented a particularly abrupt devarture
from traditional patterns of hoth policy and structures of
covernment. Insofar as it sought to effect a sweeping re-
organization of provincial and municipal government and
achieve a significant redistribution of public zoods and
cervices throughout the province, the programme went far
beyond the scope 0f ineremental change and simple piecemeal
engineering. In David Craybrooke's and Charlec Tindblom's
termz the political circumstarces of the gestation perliod

between 1941 and 1947 were indeed one of "grand opportunities.

2Ibi.d., p. 154, See also Douzlas R. Pullman, "A

Study of Social Organization in Relation to Tconomic Change.
(Unpuklished Ph.D. dissertation, University of -‘oronto, 1960).

2 . - - o
“David Braybrooke and Charles indblom, A Stratezy oFf
Secision (iew York: 7ree Press, 1963), D. AR,

3
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Using Robert Sailsbury of public nolicy,
the New Erunswick programme may be seen to be both structural
and allocative. 2uilding upon Theodore Lowi's tyvology,
Sailsbury uses the term allocative to include both distribu-
tive and redistributive policies that directly confer benefits.
Structural polici,s include those which establish units and
rules to determine future allocations and encompass Lowi's
category of regulatory policies and Sailsbury's additional one
of sel'f’--regu]_atior!.LL Sailsbury argues tha+t the cost-benefit
calculus of decision-making involves a choice between struct-
ural and allocative decisions. As Feter Aucoin has observed,
however, the categories zre closely interrelated and what he
in turn terms positional (structural) and allocative decisions
are not that mutually exclusive.5 *rom the New Brunswick
experience one may sugzest that a further rider be attached

to Sailsbury's schoma, since in thisz instance structural-
regulatory policies were closely interlocked with redistributive-
allocative ones. Indeed rather than adapting the strategy
sugzested by Sailsbury of adopting structural policies to
shift the locus of decision-making elsewhere, and thereby opt

out of allocative decisions, the lNew ®runswick government

“Robert Sailsbury and John Heingz, "A Theory of Policy
Analysis and some Preliminary Appliecations,” in Ira Sharkansky,
ed., Policy Analysis in Political Science (Chicago: Markham,
1970), ». L3,

Peter Aucoin, "rheory and Research in the Study of
Public Poliecy Making"” in G. Bruce Doern and Peter Aucoin, eds.,
The Structures of Policy Making in Canada (oronto: WNacmillzn,
1971), p. 25.
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adopted structural policies 1n order to pursue more effectilve

ekine to maximize the henefits

()

allocative ones. Rut while s

)

of the allocative policies in this way, the government also

5

maximized the costs

C!

y simultaneously incurring those related

both to regulatory and redistributive policy-mzking.

Research Desion

or opport-

Ca

This New SBrunswick experience provides a ma
unity to further both our understanding of the policy process
and the adaptive responses of a hureaucracy to developmental

oz2ls in a Canadian context. Part one of this study attempts

€3

to provide a descriptive analysis of the evolution of the new
provincial policy orientation in the context of the constraints
and what are seen as the imperatives of the economiec and cult-
ural environment of the province. It seeks to establish the
magnitude and uniqueness of the reform programme and to analyse
the specific political and economic conditions under which it
was developed. Since administrative action is conditioned by
its ecological setting this description of the environmmental

context of the reform programme is of basic importance not only

Lo

~nlr
cn

in the diagnosis of the problems which the Mew Brunsw ov-

(]

ermment was attempting to meet but also in the assessment of

6At the risk of further terminological confusion it

should be noted that Sailsbury's original concept of structural
policieg as "constitutional” ones is particularly appropriate
to the situation under discussion. See Robert Sailsbury, "The
Analysis of Public Policy: A Search for Theories and Rules,”
in Austin Ranney, ed., Political Science and Public Policy
(Chicago: Warkham, 19A%8), p. 15.




the hehavioural responses of the provinecial public service
and the explanation of actuzal policy outcomes. As originally
conceived by John M. Caus, an ecological zpproach to public
administration is one directed toward the identification of
the impact of environmentazl factors on public policy and admin-
istration. He saw it as that part of a science of admiristra-
tion which "describes and interprets why particular activities
are undertaken through government and the problems of policy,
organization and management generally that result from such
origins."7 Such concerns are fundamental to this study.

Part two extends the analysis into the actuval role of
the provincial public service in the policy process and the

admiristrative

H

espense to the new development orientated tasks
which were assigned it. In moving beyond the particular con-
text of the case study, the attitudes and perceptions of the
senior administrators toward their policy environment, and in
particular toward policy goals and the process of administrative
reform associated with their development and implementation,
are considered critical influences in the policy process. As
Seymour ". lipset observed in his analysis of the response of
the Saskatchewan civil service to the policy directions of the
CC# government: "ihe goals and values of the civil service are
often as important a part of the totzl complex of forces res-

. . , . g
ponsible for state policy as those of the ruling party.""

7John 1. fGavs, "The Ecolozy of Government” in John M. Gaus,
Reflectiong on Public Administration (Wniversity: University
of Alahama, 1°4L7), pp. ©-10.

R .o . s
Seymour lMartin ILirset, Agzrarisn Socialism (3erkeley:
University of California Press, 1950), p. 257.




A major chanze in nolicy orientation and structural
relationships is inevitaply accompanied by considerable
political costs in mobilising support and securing adequate
resources to effect reform. Policy-makers may be willing to
incur relatively high political costs irn order to confer par-
ticular berefits withip the community. Other costs incurred
in the reform of the admiristrative sphere may; novever, prove
among the most critical, at least in the short run, since 1t
is in this sphere that their decisions must be first trans-
lated into actual policy outcomes. The orimary costs of
adminigtrative reform may be conceived of in terms of a tend-
ency to overload the capacity of the sdministrative system toO
absorb change and adjust to reform. The disruptions of the
established administrative network of structural and personal
relationships and the intensification of conflict situations
which accompany administrative reform strain the innovative
capacity of the system and create 2 situation of irnovation
overload. As the overload increases, SO policy-makers will
seck to reduce the costs of administrative rcform bty allowing
'policy outcomes to fall short of their objectives. A central

hypothesis of this study is that the costs of administrative

Q

reform condition polircy outcomes and that the higher guch
costs, the greater the probahility that policy outcomes will
become more incremental in scoDe. The notion of innovation

overload zs a cost of administrative reform is
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The Tirst source of overload identified here is inher-
ent in any bureaucratic system but is heightened by administra-

tive

3

eform. Administrative or organizational conflicts are
typically associated with substantive differences in vercep-
tions of reality, policy goals and the means of securing their
implementation. Such differences are seen to lie in such
factors as uncertainty, or the unacceptability, or uncompara-
bility of al’cermt’c:’wes.('j #or Anthony Downs, for example, the
absence of spontaneous co-ordination in any organization is

due to the twin obstacles of conflicts of interest and technical
limitations. The former stem from differences in explicit goals
and modes of perceiving realitys; the latter stem from differ-
ences due to specialization of information and uncertainty as

to likely outcomes due either to a limited capacity for knowl-
edge and information, or simple ignorance of actions taken by
others. 1In order to reduce conflict to an acceptable level

the resultant "inconsistent behaviour patterns” cenerate the

hierarchical authority structures common to all bureaucracies.lo

B
Tt
1

0
Organizati (

10Anth ny Downs, Inside Bureaucracy (3oston: Little,
Rrovm, 1047) + PPo 50"’510

for example: James G. March and Herbert A. Simon,
Ne

ce
ons (lew York: Wiley, 1958), chapter 5.
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As cornflict is part of the normal "load" on an admin-
istrative system, it is not necessarily entirely destructive
in its effect on the system. Indeed in some organizational
frameworks conflict may be a creative force in problem-solving.
As Bugene ILitwak has argued, however, the traditional Weberian
model of bureaucracy is primarily concerned with dealing with
constant problems and uniform events and situations.11 The
presence of hierarchical relationships, specialization and
impersonality within the traditional bureaucratic organization
combine a low tolerance level for conflict with a high potential
for the generation of conflict. Thus although intra-
organizational conflict should not be considered as invariably

dysfunctional in its consequences, where it arises in this
type of organization it will tend to impede the co-ordinated
pursuit of policy objectives.

Conflicts associated with the implementation of admini-
strative change and reform have been generally categorized
under the heading "resistance to change” by exponents of the
techniques of planned change. The latter is concerned with the
"conscious, deliberate, and collaborative effort to improve the

13

operations of a system,”"”” and has laid stress on collaborative

11Eugene Litwak, "Models of Bureaucracy Which Permit Con-
flict," American Journal of Sociology, IXVII, no. 2 (September
1961), 178-79.

9 . " . -

1"Clagget G. Smith, "A Comparative Analysis of Some Con-
ditions and Consequences of Intra-Crganizational Conflict,”
Administrative Science Quarterlv, XX, no. 4 (March, 1946), 508,

13Warren G. Benrnis, Kenneth O. Benne; Robert Chin, eds.,
The Planning of Change (New York: Holt, Rinehart & Winston, 1961),
De3o
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organizational relationships.l‘ Warren Lennis and Peter Hollis,
for example, counsel attention to the emotional and value
elemerts in a change programme as well as cognitive or inform-
ational elements so as to promote understanding and trust
vetween a change agent and a client system. "The more profound
arnd anxiety-producing the change,” they argue, "the more collab-
oration and closer relationship between initiator and client
system is required."15 Carth Jones' study of the dynamics of
planned organizational change based uron a content analysis of
190 cases confirms the value of this prescription in that he
found where "equal and compatible power relationships” were
established between the client system and the change agent, they

16

led to successful change. Jones saw a virtvally uniform res-
istance to change among client systems in all types of environ-
ments and argues that the strong relationship which existed
between goal achievement and receptivity to change made the

17

latter the critical dimension. His findings question the

attention =ziven corflict in goals by organizational theory in
() [ =}

1LP’E“or a critique of the literature see: Peter A. Clark,
and Janet R. Ford, Problems ir the Tnvestlgatlon of Planned
Organizational Change,” Sociologzical Review, XVIII, no. 1
(Varch, 1970), 29-52.

15Pe‘cer Hollis and Walter ®ernis, "Applying Behavioural
Science for Organizational Change," in Peter Hollis, ed., Com-
parative Theories of Social Change (Ann Arbor: Foundation for
Research on Human Behavior, University of WMichigan, 1966), p. 296.

16Garth ¥. Jones, Planned Crganizational Chance (London:
Routledge and Kegan Paul, 1969) p. 98.

71pid., pp. 108-109.



that he found no significant evidence of disagreement as 10 the
type 2nd importance of change goals.lg James barch and Herbert
Simon's hypotheses concerning organizational reaction to change
lead one, however, to be cautious in this area. It may be that
thers existe a propensity to define problems as gquestions of
analysis rather than hargairing and that common goals may 1in
fact be more explicitly emphasized when in fact they do not
exist.19

While they provide clues as to potential sources of
conflict, the studies and prescriptions on resistance to change
which are based upon a particular pattern of relationships
between client systems seeking change or the change agenrt they
employ to initiate change orly partially relate to the form of
sdministrative behaviour under discussion here. In the struct-
ural reform of public bureavcracies to effect policy change,
the component departments are not entirely generators of the
process of organizational change in the same way as in the
typical client system. Indeed departmental administrators are
more typically caught up in administrative reforms initizted
elsewhere in a bureaucratic hierarchy by political executives
or institutionalized change agents in the shape of central
nlanning agencies which are possessors of "authoritative power"

or "coercive power"” that is not usually held by change agents.zo

Q
1 pid., . 142,

19%arch and Simon, op. cit., p. 131.

2OWarren G. Bernis, Changing Organizations (Kew York:
McGraw Hill, 1944), pp. 167-69.
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Yhile theorists of planned organizational change have
obacured the importance of power relztionships within a burezu-
cratic organization, Michel Crozier has advanced an irterpret-
ation of bureaucratic behaviour which integrates the concept
of power relationships with organizational theory. FEe argues
that "the allocation of power and the system of power arrange-
ments have a decisive influence over the kind of adjustment
people are able to make within an-.erganization and over the
practical results and the efficiency of that Qrganization."21
Crozier builds a model of a "self-reinforcing” bureaucratic
system of organization which is characterized by the presence
of a series of vicious circles stemming from a bureaucratic

climate of impersonality and centralization.22

Impersonal

rules and centralization of decision-making arise in order to
reduce uncertainty and establish conformity and predictable

patterns of behaviour. While the rules suppress relationships
of hierarchical dependence and reduce the bargaining power of
subordinates, centralization seeks to elimirate any remaining
discretionary personal power by removing decision-making from
the field where the rvles are actuvally carried out. As a con-
sequence each stratum within the organization becomes isolated

and the individual is exposed to strong intra-group pressure

to conform to the impersonal rules and accompanying group norms

21Michel Crozier, The Bureaucratic Phenomenon, Phoenix
Rooks Zdition (Chicago: University of Chicago Press, 1967),
p. 147, ,

22

Ibide, ch. 7.

WSS
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whieh protect the group and cive it = measure of ndependence.
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This in turn is accompanied by a displacement of goals and
precipitates still more rule making and centralization. Among
remaining areas of uncertainty there develops what Crozier
'

terms "parallei power rela’cionships."23 "hose who control the
sources of uncertainty possess a significant degree of power
over others. The smaller the area of uncertainty the stronger
their strategic position within the system where virtually
everything else is predictable. The resultant frustrations
will, Crozier argues, generate a further drive toward imperson-
ality and centralization as each individual rationally seeks
+o "further his own privileges." Thus the so-called dysfunct-
jons form part of a self-reinforcing equilibrium. Due to
imflexibility and rigidity, Crozier holds that the necessary
ad justments to change in such a system entail a crisis. The
system is resistant to change and hence when change comes must
both emanate from the top echelons of the bureaucracy and be
extremely comprehensive in scope.zu

As Crozier is primarily concerned with the analysis of
the behavioural patterns of the French bureaucratic system,
nis interpretation of the adaptive mecharnism of alternating
periods of crisis and routine is in many respects culture
bound. In contrast to the French model, for example, Crozier

views the American system as more open to change since it

231pig., p. 192.

241pid., p. 196

O

\D
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possesses relztively less hierarchical isolation and more
interdependency. The dysfunctions of the latter are seen as
those which emerge from conflicts between different decision-
making centres.25 But although distinctive cultural patterns
may modify the details of his model, Crozier's discussion of
power relationships and uncertainty within a bureaucracy has
a special relevancy to the general situation of administrative
reform. While not universally a crisis or a cathartic exper-
ience, administrative reform does result in an immediate dis-
ruption and long term adjustment in an established network of
administrative inter-relationships and generates both individual
and group uvncertainty. In the model} power relationships and
bargaining are seen to develop within an organization in the
context of uncertainty and unpredictability in which the pre-
dictable individual in an inferior. Restatins Robert Dahl's
definition of nower, Crozier holds that:
Tn such a context, the power of A over B depends on A's
ability to predict B's behaviour. As long as the require-
ments of action create situations of uncertainty, the
individuals who have to face them have power over those
who are affected by the results of theilr choice.2b
Thus those whose role it is to cope with the situation of change
(i.e. managers, experts, innovators, or change agents) will
occupy a strategic position by virtue of their control over
the sources of uncertainty.

Gerald Caiden has argued that reform is to be distin-

guished from change by the presence of resistance and that

251bid., pp. 231-36.
A
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since administrative reform meets opposition; the former must
be backed by power.27 7ollowing on Crozier's analysis one may
arsue that what is termed "resistance” may in fact Dbe in the
main a normal response to the creation of uncertainty as to
future programmes and administrative structures rather than
resistance to change or to particular reform goals per se. The
general circumstances may be more accurately described as one
in Which those charged with the responsibility for the admini-
stration of reforms occupy the primary strategic position for
ags long as they fully control the major sources of uncertainty.
Az they begin to translate uncertainty into new concrete pro-
grammes and structures} the reform process is opened up to a
power struggle based on the ultimate dependence of the mani-

A )

pulators of administratiGe reform on the capabilities of other
individuals and entrenched groups within the administrative
system who are to execute the programmes and man the structures.
The latter resent their new relationship of dependence and

regardless of the use of direct hierarchical coercive power
will seek in turn to assert their autonomy and thereby elimin-
ate the remaining areas of uncertainty still further by taking
full advantage of their own strategic position. This struggle
ie not viewed as one between innovator and opponent of reform
but rather as a part of a chain of attempts to reintroduce

security and predictability in a situation of general uncert-

27C—erald E. Caiden, Administrative Reform (Chicago:
Aldine, 1969)9 Do 660
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tainty. This power interaction which is associzted with
uncertainty will overload the innovative capacity of the system
and is seen here as a major component of tﬁe costs of admini-
strative reform.

The concept of innovation overload z2lso encompasses a
third dimension unrelated to the specific content of administra-
tive reform or the pattern of responses to uncertainty and con-
flict. Rather than z function of conflict or resistance it is
seen as arising out of a physical overlozding of an administra-
tive system's zeneralized capacity to absorb reform. Admini-
strative reform, for example, not only makes a3 claim on the
individual or group in fterms of commitment ard knowledge or
self-autonomy but also upon their time which must be mobilised
for the planning and implementation of new programmes and
structures. The importance of this dimersion is apparent in
the work of Robert .. Kahn and his assoclates in analyzing the
problem of orgarizational stress in terms of role conflict.

The latter includes not only conflict related to incompatible
prescriptions and proscriptions, opposing pressures, Or con-
flicts stemming from individval needs or values, but also to
what they term “role overload.” This is regarded as a conflict
of priorities in a situation where a person is asked to perform
2 variety of seecmingly compatible tasks but which are virtually

. . ~ . . . . . 28
impossitle Tor him toc complete within a given time.

(o3
2‘)Robert L. Kahn, et al., Organizational Stress: Studies
in Role Conflict and Ambiguity (New York: Wiley, 1964), p. 20.
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H. L, Iaframboisge's interpretation of the response
Of managers to successive internal reforrms within the federal
pudlic service also illustrates the significance of +this
dimension. He argues that there is an upper limit to the
time and effort which can be directed away from ongoing func-
tions toward innovation. Such elements as work-time +o Plan
and implement change, time for ongoing administration of a
new procedure, the consumption of psychic energy (includipg
uncertairty, friction and overcoming irertia), limits on the
span of attention and time for zdditional Operational changes
sought by the manager himself, are all to be considered in
determiring an "acceptable” rate of innovation, Laframboise
warns that the federal public service has been required to
introduce and administer reforms which S0 beyond the capacity
of the system to absorb and that the result could ultimately
lead to withdrawal ang apathy or aggressive behaviour against
innovation.29 Either outcome significantly imposes an addi-
tional load on the administrative system and adds further to
the costs of administrative reform.

In the empirieal investigation of the DProcess and costs
of administrative reforpy data was gathered on the attitudes
and perceptions of the senior New Brunswick Public servant

toward the aims of +the rew reform programme, new administrative

(@]
2'H. L. Taframboise, "Administrative Reform in the
eral Public Service: Signs of a Saturation Psychosis, " ¢g

Fed-
n-
adian Public Administration, XIV, n. 2 (Fall, 1971), 305-304,
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relationshivs and other aspects of their immediate administre-
tive environment through structured irterviews with 21l major
public service participants in the policy-making proc98513
Due to the nature of the population being studied, pretesting
was conducted by a preliminary posing of different groups of
proposed guestions to a number of senior officials throughout
the public service in order to ensure that their general frame
of refererce was appropriate to the situation at hand. 7The
actual interviews were in general of two to three hours dura-
tion 2nd both open and closed ended questions were used to
obtain a full reporting of their attitudes and perceptions

plus information on specific aspects of programme and patterns

of behaviour in its implementation.

3OSee infra, chapter VT.
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ECONUMICS, CULTURE AND PUBLIC POLICY



CHAPTER II

THE ECONOMIC CONTEXT

Economic Disparity

The resistance to change and persistence of tra-
ditional cultural orientations which have been found in New
Brunswick are in large part the legacy of an underdeveloped
economy. As one of the Atlantic Provinces, New Brunswick has
remained part of the "anderdeveloped” region of the country1
with one of the lowest levels of economic activity in Canada.
Defined in terms of twelve political units or six economic
areas, Canada's major economic regions have marked differences
in their levels of prosperity. While Canada is not unique in
this regard} economists have emulated Sir John A Macdonald's
dictum that Canada is an especially difficult country to govern}
and stressed the strength of those forces which have led to
this imbalance.2 Geographic and physical conditions, patterns

of human settlement} ethnic and cultural diversity; and the

dynamics of a political system embodying a federal structure

1Economic Council of Canada} Second Annual Review
(Ottawa: Queen's Printer, December 19 5), Pe 36
2

S. E. Chernick, Interregional Dis arities in Income,
Economic Council of Canada Staff Study No. 1k (Ottawa: Queen's
Printer, 1966), p. 1.
19



20

of government have been as powerful contributing factors.
As a country which has achieved a relatively high level of
deve10pment; Canada has less regional imbalance in relation
to national averages of income per capita than less mature
economies. Nevertheless, among the countries of highest
levels of income; Canada does have a particularly striking
imbalance. Though the process of economic development may
have been accompanied by a convergence in relative levels of
prosperity} the strain which development has placed upon
regional imbalance in terms of absolute income differentials
remains a politically significant reality.3 Differences in
the levels of economic and social well being and an economic
opportunity among the provinces are large and have been remark-
ably persistent for at least forty years{ Income data available
as a consistent series from 1927 shows that the interregional
structure of income and degree of regional participation in
national economic activity éo be virtually uncha.nged.l'F Both
the top and bottom ranking regions have retained their same
relative positions.

This pattern of regional disparities appears to have
been set at the turn of the century when for the most part

the Atlantic Provinces failed to participate in the rapid

3Jeffrey G, Williamson, "Regional Inequality and the
Process of National Development,” Economic Development and
Culﬂg’lh Cha!!ge, VIII! No. L"’ Part I1 July, 19 5 ’ 3- L"o

uSee TablelI-1,



TABLE II- 1
PERSONAL INCOME PER CAPITA BY PROVINCE
(1926, 1951, 1961, 1965)

Dollars

1926 1951 1961 1965
Newfoundland .o 568 934 1,195
Prince Edward Island 241 612 962 1,339
Nova Scotia 285 776 1,197 1,513
New Brunswick 273 742 1,064 1,423
Quebec 360 929 1,383 1,755
Ontario 486 1,325 1,843 2,275
Manitoba 462 1,135 1,513 1,925
Saskatchewan 435 1,329 1,222 1,974
Alberta 482 1,308 1,595 2,002
British Columbia 515 1,341 1,813 2,287
TOTAL 425 1,136 1,56k 1,985
Sources Canada, Dominion Bureau of Statistics, National Accountsj Income and

Expenditure (13-201), and Jenny R. Pololuk, Incomes of Canadians, Dominion Bureau
of Statistics, 1961 Census Monographi 99-54L (Ottawa:s Queen s Printer, 1968),
Table 7-1y P« 152.
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economic expansion which accompanied the opening up of the
west.5 The four Atlantic Provinces have no monopoly of
economic“deprivation and poverty in Canada, but as an economic
region have the largest jncidence of this condition. While
9.7 per cent of Canada's urban and rural non-farm families
lived in the Atlantic Provinces in 1961, the region contained
17.3 per cent of those with low incomes.6 The lag in the
economic development of New Brunswick and the Atlantic Region
in general has long been the subject of analysis. In recent
years, studies carried out by the federal government} the indi-
vidual provincial governments and the Atlantic Provinces
Economic Council have provided an extensive catalogue of reg-
jonal disparity in Canada and of the conditions within the
Atlantic Region. This attention has, however, not been accom-
panied by any coherent strategy to remedy these conditions. A
tangle of federal and provincial agencies and policies continue
to produce conflicting expenditures of effort within and between
both levels of government.7

New Brunswick's gross provincial product, the total

 5plan G. Green, "Regional Aspects of Canada's Economic
Crowth, 1800-1929," Canadian Journal of Economics and Political
Science, XXXIII, no. 2 (May, 1967), 243-245, Nova Scotia fared
better than Prince Edward Island and New Brunswick whose prim-
ary share in the high rate of economic growth was in the export
of their population.

6See: Pololuk} Incomés of Canadians} Table 8-1, p. 187.

7Atlantic Provinces Economic Council},The Atlantic
Economy: First Annual Review (Halifax, 1967), chapter &.
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output of the province; was estimated at $1;278;000;000 in
1967. At $2,061 per capita this was 67.8 per cent of the
gross national product per capita and was up from 59.8 per
cent of the national figure in 1957. Due to the province's
slow rate of population increase this rate of growth is above
the national average. The absolute differential, however,
has continued to increase, and the gap of $981 per capita
was up from $772 in 1957. Personal income per capitaQ a
more readily available indicator of economic disparity among
the provinces}shows the same pattern.8 In 1967 it stood at
71,7 per cent of the national average and 63.2 per cent of
Ontario's personal income per capita. Over the ten year
period 1957-67 the components of total personal income rose
less rapidly than national rates of growth. Wages and salaries
were the largest component with a value of $679,000,000 in
1967 and had increased their share of personal income by one
percentage point over 1957 to 66 per cent. Farm income had
declined in its relative share by 2.6 percentage points to
just over 1 per cent and business income by 3.7 to 15.4 per
cent. By 1967, nowever, transfer payments had risen by 2.5
to 17.9 per cent. While the latter increase may be associated
with an increase to provincial standards in health and wel-
fare, the relatively high share of the total flow of personal

income which is 6 per cent above the national average indicates

8See Tables II-2. and II-3; _and New Brunswick, Ofgice
of the Economic Advisor, The New Brunsw1ck Economys 1969,

Report to the Legislative Assembly, Tables 6,7, pp. 50-51.
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TABIE I1~- 2
NEW BRUNSWICK: PRODUCTIVITY AND PERSONAL INCOME
1957, 1962, 1967

Gross National Product and Gross Provincial Product

New Brunswick: 1957 1962 1967
Gross Provincial Produce 646 825 1,278
($ million)
GPP per capita ($) 1,149 1,364 2,061
Canadas
Gross National Produce 31}909 40,575 62,068

($ million)
GNP per capita ($) 1,921 2,183 3,042

GPP per capita as percentage
GNP per capita 59.8 62.5 67.8

Personal Income Per Capita

New Brunswick 913 1,114 1,658

Canada 1,396 1,667 2,313

Ontario 1,668 1,929 2,624

" New Brunswick as percentage 65.4 66.8 71.7
of Canada

New Brunswick as percentage 54,7 57.8 63.2
of Ontario

Components of Personal Income
% Share of Personal Income in New Brunswick

Wages and Salaries 64.7 63.2 66.1
Farm Income 3.7 1.3 1.1
. Business Income 17.0 17.5 15.4
Transfer Payments 15.0 18.5 17.9

Source: New Brunswick; Office of the Economic Advisor,
The New Brunswick Economy, Tables 6, 7 & 8.



TABLE II- 3

LEVEL AND GROWTH OF PROVINCIAL PERSONAL INCOME
PER CAPITA AND POPULATION

Level Growth 1927-1963 Average Annual Percentage Change
1927 1963 Personal Income Total Percentage Population
per Capita Income

Ontario 509 2,025 349 5.9 2.0
British Columbia 535 1,966 3.7 6.6 2.8
Alberta 509 1,750 3.5 5.8 2,2
Saskatchewan 449 1,749 3.8 4,2 0.3
Manitoba 455 1,721 3.8 4.9 1.0
Quebec 378 1,521 3.9 6.0 2.0
Nova Scotia 299 1,302 4.2 5.3 | 1.1
New Brunswick 277 1,167 b1 5.3 ) 1.2
Prince Edward Island 248 1}115 4,3 4,8 0.6
Newfoundland 1,009

AVERAGE 407 1,532 3¢9 5.4 2,0

Nove: (a) three year averages centred on year shown;
(b) Provinces ranked in order of personal income per capita in 1963.

Source: Canada; Economic Council of Canada, Second Annugl Review, Tables 5-1 and 5-3. .
. W
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9

the low level of economic activity within the province.

Confributing Factors

The marked and persistent imbalance among Canada's
regions and the poor economic performance indicated by
income disparities for the Atlantic Region and the Province
of New Brunswick have been associated with a variety of
factors. The level of actual earned income per capita is
naturally closely related to the size of the employment base.
The Economic Council of Canada has attributed roughly half
of the difference in earned income per capita between the
Atlantic Region and Canada to differences in manpower utiliza-
tion. In the period 1960-64 the Atlantic Region had by far
the lowest total number of persons employed. Employed persons
comprised 25 per cent of the population compared with 34 per
cent nationally and 37 per cent in Ontario;lo An examination
of the determinants of this employment base shows that the
Atlantic Provinces have the lowest proportion of their popula-
tion in the working ages 15-64 and the lowest proportion of
the adult population in the labour force.11 In every post-

war year the region has had the highest unemployment rates in

91bid., Table 8, p. 51.

10Economic Council of Canada; Second Annual Review
(Ottawa: Queen's Printer, 1965), p. 11k,

11Frank T, Denton, An Analysis of Interregional Differ-
ences in Manpower Utilization and Earnings, Economic Council
of Canada, Staff Study No. 5 (Ottawa: Queen's Printer, 1965),
PP. 3-7.



Canada due in part to differences in labour force composition,
labour market conditions and also the adverse seasonal influences
of its climatic conditions.12

The effect of the employment base on earned income
within the Atlantic Region is reinforced by a low level of
average earnings per employed person} which was 20 per cent
below the national average in the 1961-64 period. Though it
is difficult to isolate the primary variables which will
account for imbalance in output and consequently earnings;
there does appear to be a close relationship between the level
of income and educational achievement. The 1961 census data
show that the Atlantic Region had the highest proportion of
the labour force who had not received formal secondary school
training and the lowest at the higher educational levels. In
New Brunswick 50.5 per cent had not gone beyond elementary
school and 2.9 per cent had obtained university degrees com-
pared with national averages of 40.5 per cent and 4.3 per cent
and 27.2 per cent and 4.7 per cent in British Columbia.13 The
deficiency which may result from low educational levels in the
supply of technical skills and entrepreneurial characteristics
is also likely to exert an indirect influence on the location
of economic activity.

As lower quantities of physical capital will lower a

1ZSylyia Ostry} Provincial Differences in Labour Force

Participation, Dominion Bureau of Statisticg 1961 Census
Monograph, 99-551 (Ottawa: Queen's Printer, 1968), pp. 26-27.,

13Economic Council of Canada, Op. cit., pp. 118,
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worker's productivity, differences in capital input as well
as labour input are also associated with differences in
earnings. Some indication of the disadvantage of the province
in this respect is shown in indices of average annual invest-
ment and capital stock of machinery and equipment per capi*l:a.ll+
In the first index.for the period 1951-64 New Brunswick ranked
third lowest both in public and in private investment and
second lowest in total investment with 64 of the national
average. Its stock of machinery and equipment in 1964 was
estimated at 68 per cent of the national average per capita
and ranked the third lowest province.

Though the 1961-66 upswing in activity in Canada did
1ittle to narrow economic imbalance between the Atlantic
region and the more prosperous regions; there was an especially
large gain in investment and a higher level of new capital
investment per capital than the national average.15 This
gain was largely concentrated in New Brunswick} where per
capita investment had risen to 83.6 per cent of the Canadian
average. This was due in large part to relatively large
jncreases in the manufacturing and utilities sectors. Public
demands have generally maintained a level of investment social
capital in the institutional and government service section at

high levels at times well above the national average per capita

14Economic Council of Canada, op} cite, pp; 120-122,

. 15Atlantic Provinces Economic Council; The Atlantic
Economy: First Annual Review (Halifax: October, 1907),

pp. 37-39.




since 1948, Slow population growth has; however, tended
t0o limit the relative levels in the housing; trade, financial
and commgrcial services sectors. Primary industries and con-
structioh have the poorest relative pattern of performance
of all}16 Though levels of investment are subject to fluctu-
ation and are substantially less productive in New Brunswick
than for Canada as a whole, the gain: were potentially sig-
nificant ones for the province's future economic development.
The degree of population concentration has also
received attention in accounting for interregional imbalance,
as it is clear that where concentrations occur they permit
the more efficient production; distribution, and use of
human skills, and encourage further economic growth.17
Whereas only 23.6 per cent of Canada's urban population
lived in urban groups of less than 30,000 persons in 1966,
over 4l per cent of New Brunswick's urban population lived
in such centres. In 1966 50.6 per cent of the precvince's
total population lived in urban areas compared with a nat-
ional average of 74 perAcent and 80 per cent in Ontario.
This degree of‘urbanization has some implications for earn-

ings levels as well as economic growth in that earnings tend

to be lower in rural areas.

16New Brunswick; Office of the Economic Advisor,
"Investment in New Brunswick" in New Brunswick Economic
Statistics, 11 (June, 1967), pp. 47-66,

17The growth centre concept has now become a central
element in federal and provincial policies to further economic
development in the Atlantic Region. See: Atlantic Provinces

Economic Council, Th tlantic Economy: Second Annual Review
(Halifax: September, 1968), Chapter ﬁ.
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Since average productivity per worker varies between
industries, the industrial structure of New Brunswick and the
Atlantic Region might also be expected to be closely associated
with earnings per capita. High national averages, however,
conceal variations in industrial productivity on a regional
basis and earned income per worker is relatively low for all

major sectors of the Atlantic economy.18

Thus, though there
has been a decline in the relative share of employment in
such low income primary industries as agriculture} fisheries
and forestry, and substantial gains in employment in mining
and construction, such shifts in New Brunswick's industrial
structure are unlikely to produce a substantial reduction

in interprovincial disparities.19 Disparities in producti-
vity are of greater influence on earnings than regional
economic structures. The weight of the deficiencies in the
quantity and quality of natural resources has also been de-
emphasized since it is argued that their influence has been

lessened by fundamental changes in patterns of consumption

and technical advance.

Population Movements

In a country where population changes have been strongly

linked to rates of economic development} it has been argued

1SSee: Economic Council of Canada, op. cit.; Tables 5 -
13 and 5 - 14, pp. 124-125,

195- E. CherniCKQ Op. Citog Chapter III.
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that the internal migration of population has made an impors-
ant contribution to higher levels of productivity and income,

20 pedistribution

economic growth and expansion within Canada.
of population has been in part a movement from areas of slow
growth and lower average income and in part a movement from
predominantly rural areas and the primary occupations found

in such ameas.z1

The experience of the four Atlantic provinces
has been one of intra-provincial movements out of their rural
areas, accompanied by a relatively low rate of movement in
their urban areas and a significantly high inter-provincial
movement out of the entire region. With a population of
616,789 in 1966 New Brunswick contained 3 per cent of

Canada's population. As the province's rate of population
increase has been low, its.share of the national population

2z The

is declining and is less than half that of 1901.
interrelationship between population change and economic
activity is complex but it is evident that out-migration is
typically characteristic of a regional lag in development.
The high and persistent net out-migration found in the
Atlantic provinces is in general symptomatic of their rel-

atively slow growth; low levels of productivity and small

. 2.QIsabel B. Anderson; Internalmﬁigiation in ngggg;

1921-1961, Economic Council of Canada, Staff Study No. 13
(Ottawa: Queen's Printer, 1966), p.l.

N 211bid} pe 26. See also Kari Levitt, Population
Migration in the Atlantic Provinces (Halifax: Atlantic Pro-
vinces Economic Council, November, 1960).

221n 1901 the pogulation of the province (persons
10 years of age and over) was 331,120,
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employment base.

People have moved out of the region since before
Confederation.23 Net out-migration} however, reached especially
alarming proportions in the 1961-66 period} during which it
was estimated that the Atlantic Provinces lost at least 106,000
persons through migration. This compares with 97;000 for the
previous decadeQ In this period it was estimated that New
Brunswick lost 35,000 persons. This represents nearly 6 per
cent of the 1961 base population and 75 per cent of the nat-
ural increase. The average annual loss between 1961 and 1966
was 7,000 compared with an average of 4,600 in the period
19#1-1961{2u The 1961 census showed that 79 per cent of
Canadians born in New Brunswick were still provincial resid-
ents and comprised 87 per cent of the provincial p0pulation;
Forty-one per cent of native born New Brunswickers living
outside the Province had become residents of Ontario and 32

per cent residents of Quebec;25 The out-migration of

231¢ is interesting to compare current concern with
this problem with that expressed in the Acadign Reporter
(September 23, 1865). ‘"Emigration is growing popular with
gome of our people. What makes matters worse is that the
fashion is confined to our young men, to the very bone and
sinew of the country." quoted ins Canada, The Maritime

Proving%s in their Relation to the National Econom* of
Canada (Ottawa: Dominion Bureau of Statistics, 1948).
2""New Brunswick} Office of the Economic Advisor}

"Migration, New Brunswick, 1871-1967; A Statistical. and

Economic Analysis, New Brunswick Economic Statigtics, No. 13
(December, 1967), pp. 35-92,

25Canada} Dominion Bureau of Statistics} Census of

Canada 1961; 92-547.



33

unemployed or underemployed surplus labour may in the short
run be regarded as a normal adjustment to regional imbalance
and in improving the balance between physical capital and

labour, allow greater productivity.26

It may be argued how-
ever that persistent out-migration from the Atlantic provinces
is both a symptom and a contributing factor to the economic
retardation of the region; One quarter of the per capita
income gap between the region and the Canadian average has
been attributed to the effects of out-migration;27 of
especial concern is the propensity toward greater mobility
shown by young people who are entering the labour force on

the completion of their education. Such young people have
attained a higher level of education than the average for the
labour force and leave in their wake a lower proportion of the
population in the working age group and a lower labour force
participation rate. Between 1961-66, 62 per cent of the net
out-migration from New Brunswick was in the 15 to 29 age
group, that is, half of the 1961 base year population of this
group{ IOnly 18 per cent were outside the work force ages of
15 to 64 and, of the net loss, 44 per cent were males of
labour force age.

The experience of out-migration has had a marked

26Helen Buckley and Eva Tihanyi} Canadian Policies
for Rural Adjustment, Economic Council of Canada, Special
Study No. 7 iOttawa: Queen's Printer, 1967), p. 17.

”27Atlantic Provinces Economic Council; The Atlgntic

Economy, First Annual Review (Halifax: October, 1967),
PP 59-20.
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impact on age distribution of the provincial populationQ
Since 1951} New Brunswick has had a smaller percentage of
jts population in each of the 20 to 64 age groups compared
to the national average. In 1966 the proportion of those
in the 0 to 19 and 65 and over groups was above the national
average; and 5 per cent below for the 20 to 64 age group with
a share of 45 per cent.28 Although the ycung migrant is not
necessarily more highly trained, productive or entirely more
enterprising and ambitious than others in his own age group
who remain, in relation to the total population and the qual-
ity of the total labour force, the loss, both economically
and psychologically; is to the detriment of the province;
As Mr. Pierre-Yves Pepin observed in Kent County; emigration
is the young person's answer to the poverty they perceive
around them. Their response to their milieu is a "systematic
emigration at the age of twenty-one."29
Migration of population is also taking place between
regions within the province. 1961 and 1966 census data
indicated a movement away from rural areas and small towns.
Absolute changes in population over the five year period range
from an increase of 6,000 (11 per cent) in York County to a
decline of 3,000 (7.2 per cent) in Kent. While the total

population increased by almost 9,000 at a rate of 3.2 per

28Canada; Dominion Bureau of Statistics; Cenéus of
Canada 1966, Advance Series A. 5.

29Pierre-Yves Pepin; Life and Poverty in the Maritimes,

ARDA Research Report RE-3 (Ottawa: Department of Forestry and
Economic Development, 1968), p. 39.
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cent, the urban population increased by nearly four times
and the three larger urban and metropolitan areas of
Fredericton-Oromocto, Moncton and Saint John by two and a
half times this rate.

This pattern notwithstanding; New Brunswick remains
typical of the region in that by national standards it is pre-
dominately rural and small town. Five out of ten New
Brunswickers are clagsified as urban residents compared to
a national average of seven out of ten. Saint John with an
urban population of 86.7 per cent is the only county with a
level of urban population above the national average of 73.6
per cent. Kent County remains the most rural region at only a
i4 per cent level. Although Fredericton-Oromocto was among
the seven fastest growing areas in Canada between 1961 and
1966, Saint John, the largest metropolitan area with the pro-
vince, was among the slowest. Small incorporated centres also
continued to experience high rates of growth and in 1966 the
rural non-farm population made up 41 per cent of the provincial
total compared with 17 per cent for Canada. As noted earlier,
the persistent dispersal of population and slowness in the
rate of economic concentration in larger urban growth centres
is closely associated with the continuing low level of pro-
sperity within New Brunswick. Rather than the urbanization
pattern found elsewhere within other regions, the most sig-

nificant proportion of population movement in the Atlantic
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Provinces is a movement entirely out of the region.30

Intra-Provincial Digparities

Differences in prosperity exist not only among regions

within a country but also within such regions. Indeed relation-
ships between levels of national development and regional
imbalance found at the international level also hold for
regional levels of development and inequalities among sub-
regions.31 The higher a provincial income level, the closer

the sub-regional incomes to the regional average.32 In general
terms this means that higher provincial income levels will tend
to reflect a relatively high degree of participation in national
economic activity and a high degree of balance among sub-regions.
The opposite inference applies to the lower than average income
provinces. New Brunswick is thus both an underdeveloped area
and itself an area of relatively high imbalance among its sub-:
regions or counties.

Estimated per capita dispersable income for the pro-
vince in 1961 showed a value of $1,000 compared with a national
average of $1,400 and a range from $600 in Kent to $1,270 in
Westmorland County. Further measures of the relative concen-

tration or dispersal of such economic factors as industrial

_3°Atlantic Provinces Economic Council;.The Atlantic

Economy, Second Annual Review (Halifax: 1968), p. 39.
31Jeffrey G. Williamson, op. cit.

328: E. Chernick, OP. cit., PP. 39""’3-
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employment; personal disposable income, labour force; popula-
tion; manufacturing employment and wage earners confirm the
considerable disparity among the counties;33 Representative
indicators of economic activity among the regions; including
liquor sales, electric power consumption and retail sales

tax also show a wide disparity in their rates of growth in
the period 1955-66, with the northern half of the province

34

growing at a considerably faster rate than the south.

Public Policy and the Economic Environment

Elimination of the regional disparities that have
been described above is one of the foremost concerns of federal
and provincial economic agencies: Their attention to dis-
parities in productivity and the levels and distribution of
income, is also inherently linked to consideration of dis-
parities in the level and distribution of public goods and
services. Such a link was most evident in New Brunswick's
1965-67 reform programme. Disparities in levels of regional
economic performance result in disparities in the local
resources available to the regional levels of government which
in terms of provincial political structures are responsible
for basic social and important "growth—related"35 public ser-~

vices. The interactions between regional ecological character-

33New Brunswick, Office of Economic Advisor, "The
Economic Regions of New Brunswick," New Brunswick Economic
Statistics, No. 12 (September, 1967), Pp. 29-53.

3ulbidQ; "Regional‘Indexes}" in New Brunswick Economic
Statistics (September, 1968), pp. 35-50. -
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jstics and public policies form but one part of the policy

36 Limited resources in such obvious

formation process.
areas as financial revenue and manpower would, however, appear
to impose substantial constraints on the area of choice open
in any policy decisions which seek to raise and redistribute
levels of public goods and services or generally promote
economic development. Within the limits of its own resources
New Brunswick is in a sense caught in a vicious circle. A
low level of economic activity has hindered investment in
growth-related public services, and restricted the resources
available to meet the increased burden of social services.
Perhaps the most obvious constraint on public policy
which is produced by the economic environment is the small
gize of the province's revenue base. Concern for digparities
in the financial ability of provincial governments has probably
received a longer and greater attention than economic dis-
parities within Canada. Federal assistance in meeting the
fiscal needs of the provinces was an essential part of the
Canada federal bargain in 1867 and has continued to be a
central issue in federal-provincial relations. Despite
the expansion in levels of federal assistance and the post-

war expansion of public services at the provincial level,

36As Richard Hofferbert notes, correlations between

ecological and policy variables still leave a "black box"
between ecology and public policy. See:s Richard I. Hofferbert,
"Ecological Development and Policy Change in the.American
States, " Midwest Journal of Political Science, X, no. 3
(November, 1966), 465.
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the aspiration of the Rowell-Sirois Commission that all
provinces should be able to provide adequate services without
excessive taxation has proved elusive.

Phe levels and burdens of tax revenue and expenditures
are commonly used as rough yardsticks in inter-provincial-
municipal comparisons. Since the mid-1930's all provincial-
municipal expenditure per capita has grown rapidly in Canada.
Inter-provincial disparities in expénditures which increased
during the second world war and the immediate post war period
have significantly narrowed since the mid-1950's. The range
between the ten provinces is however still a substantial
one.37 In 1965, net general per capita provincial-municipal
expenditure in New Brunswick after the elimination of inter-
governmental transfers was 74.4 per cent of the provincial
average and 64.6 per cent of the top expenditure in British
Columbia;38 Net general revenues per capita from provincial-
municipal sources were 61 per cent below the provincial
average and 47;5 per cent below the top revenues in British
Columbia and Alberta.39 This range gives some indication of
the limitations on the fiscal capacity of the province if
left to its own resources. Such limitations have left New

Brunswick highly dependent on federal assistance. In 1965,

37See; T. K. Shoyama, ope cit., De 503-505.
383ce infra, Table II-k.
39See TableII-S} Part I.



TABLE II- 4 PART I

NET GENERAL PROVINCIAL-MUNICIPAL EXPENDITURE 1965
(after elimination of all Provincial-Municipal transfers)

Net General Expenditure

Unconditional
Provincial Mungzggzii:ges Provincial Municipal Total

Newfoundland 130;912TH0USAN2?98§ DOLLAR§27}917 16,271 144,188
Prince Edward Island 30,117 432 29,685 5,454 35,139
Nova Scotia 154,582 1,388 153,194 71,017 22L4,211
New Brunswick 131,418 9,709 121,709 62,209 183,918
Quebec 1,853,168 104,824 1,746,445 451,746 2,198,191
Ontario 1,592,954 38,887 1,554,067 1,303,832 2,857,899
Manitoba 214,645 3,918 210,727 145,525 356,252
Saskatchewan 250,555 12 250,543 161,473 412,016
Alberta 379,639 19,865 360,774 267,711 628,485
British Columbia 538,688 19,304 519,684 312,861 832,545

Total 5,276,678 200,034 5,076,644 2,798,099 7,862,857

Sources: (See Part II).

ot



TABLE II~ 4 PART 1I
NET GENERAL PROVINCIAL-MUNICIPAL EXPENDITURE 1965

Expenditures
as a Percentage of-

.Per Capita Expenditure ——Personal Income

. Personal

Personal Income

Population Provincial Municipal Total Income per Capita Provincial Municipal Total

Thousands Dollars § million Dollars
Newfoundland 488 262 33 295 583 1,195 21.9 2.8 24,7
Prince Edward Island 109 272 50 322 146 1,339 20,3 347 24,1
Nova Scotia 756 203 9k 297 1,144 1,513 13.4 6.2 19.6
New Brunswick 615 198 101 299 875 1,423 13.9 7.1 21,0
Quebec 5,685 307 80 387 9,979 1,755 17.5 4.5 22,0
Ontario 6,788 229 192 421 15,4404 2,275 10.1 8.4 18.5
Manitoba 965 218 151 369 1,858 1,925 11.3 7.8 19.2
Saskatchewan ' 950 264 - 170 L34 1,875 1,974 13.4 8.6 22.0
Alberta 1,450 249 185 434 2,903 2,002 12.4 9.2 21.6
British Columbia 1,797 289 174 463 4,110 2,287 12.6 7.6 20,3
Total 19,603 259 13 4oz 38,917 1,985 13.0 7.2 20.2

Sourcess Canada; Dominion Bureau of Statistics; Municipal Government Finance, Revenue

and Expenditure, Actuals 1965 (68-204), and, Provincial Government Finance, Revenue
nd Expenditure: 1965 (68-207), and National Accountss Income and Expenditures 1965
El}-ZOl).

h



TABLE II1- 5 PART I
NET GENERAL REVENUE FROM PROVINCIAL-MUNICIPAL SOURCES

1965
Contri-
Total butions, Total Total
Total Government Provincial Total Grants, Municipal Provincial-~

Provincial of Canada Sources Municipal Subgidiesg _Sources Municipal
THOUSANDS OF DOLLARS

Newfoundland 111,985 43,768 68,217 10,492 2,109 8,383 76,600
Pri?giaﬁgward 24,522 10,393 14,129 4,950 628 4,322 18,451
Nova Scotia 150,405 50,472 99,933 60,521 5,765 54,756 154,689
New Brunswick 128,321 44,883 83,438 55,129 12,721 42,408 125,846
Quebec 1,599,506 217,528 1,381,978 401,504 98,109 303,395 1,685,373
Ontario 1,602,995 22,782 1,580,213 1,026,656 73,518 953,138 2,533,351
Manitoba 198,787 30,459 168,328 119,754 9,230 110,524 278,852
Saskatchewan 266,433 31,178 235,255 129,147 10,116 119,031 354,294
Alberta 453,309 11,464 441,845 224,714 39,661 185,053 626,898

British Columbia 554, 144 3,004 551,140 256,278 130,817 225,461 776,601

———

Total 5,090,407 465,931 4,624,476 2,289,145 282,674 2,006,471 6,630,947

o
Source: (See Part II).



TABLE II- 5 PART II |
NET GENERAL PROVINCIAL-MUNICIPAL REVENUE 1965

Per Capita As Percentage of Personal Income

Provincial Municipal Total Provincial Municipal Total

dollars

Newfoundland 140 17 157 11.7 1.4 13.1
Prince Edward Island 130 Lo 170 9.7 3.0 12.6
Nova Scotia 132 72 205 8.7 4.8 13.5
New Brunswick 136 69 205 9.5 L.8 14.4
Quebec 2443 53 298 13.8 3.0 1649
Ontario 232 10 373 10.2 6.2 16,4
Manitoba 174 115 289 9.1 549 15.0
Saskatchewan 248 125 373 12.5 6.3 18.9
Alberta 305 128 432 15.2 6ol 21.6
British Columbia 307 125 432 13.4 5¢5 18.9

Total 236 102 338 11.9 542 17.0

Sources:t Canada} Dominion Bureau of Statistics} Municipal Government Finance,
Revenue and Expenditure, Actuals 1 65 (68-204), and, Provincial Government
Finance, Revenue and Expenditure: 1 (68-207), and National Accounts: Income

and Expenditure: 1965 (13-201). E
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42 per cent of all provincial and municipal general revenues
after the elimination of inter-provincial-municipal transfers
came from federal sourcess With a total provincial average
of 16:5 per cent, the federal share ranged from 55.2 per cent
in Newfoundland to 11.8 per cent in British Columbia;40

The "burdens" of revenues and expenditures in rela-
tion to personal income are also commonly used to provide a
rough indication of both the tax burden and the effort made
to provide public services within New Brunswick. In 1965
net general expenditure as a percentage of personal income
was 21.0 per cent., This figure was just above a provincial
average of 20.2 per cent, above the low of 18.5 per cent in
Ontario and below the high of 24.7 per cent in I\Iewfoundlau'xd.l+1
If personal income is taken as an indicator of the ability
to make public expenditures} then expenditure as a percentage
of income is a direct measure of the efforts actually made
by the province to provide public goods and services. Ontario,
with less effort and a high personal income per capita; could
thus provide a far higher level of expenditure per capita than
New Brunswick. Newfoundland, on the other hand, with a lower
level of personal income made a higher effort only to achieve
a slightly lower level of expenditure per capita: Of the

ten provinces} New Brunswick ranked eighth in provincial per-

sonal income per capita and fifth in expenditure effort. 1In

Lo
L1

See Table I-6.
See Table I-4, Part II.



Newfoundland

Prince 2dward Island
Nova Scotia

New Brunawick
Quatec

tntario

.!nnitoba
Saskatchewan
Alverta

Sritish Columbia

Total

TABLE 11 - 6

PEDERAL CONTRIBUTION T0 PROVINCIAL-NUNICIPAL GOVBRNIBNTS_ - 195
(after elintnation of inter-provincial-municipal transfern)

Provincinl Revenue

——Municipal Raverme

Padapn
Tota ontributions

Provineial Pr::::zlnl- Fercentnre

Net | Federal _ Net Federal unconditional Munieipal share of
Reverue Grants-in-aid Total Revenue Grante-in-aid Grants Total Reyverug Totad Yeveris

: Thougands of Dollars

111,975 50,970 142,975 10,492 - 1,278 9,214 172,189 ob,974 55.15
24,522 R,1AR 32.490 4,950 - 405 b,545 37235 18,404 50.19
150,405 42,172 192,577 60,521 200 104 59,640 252,237 25,410 a7.01
129,321 43,874 172,195 55,129 90 8,214 46,070 219,119 92,049 b2.02
1,577,504 122,538 1,722,064 401,504 112 92,784 309,229 2,030,472 Ju2,905 14,79
1,402,975 309,428 1,911,419 1,024,454 3.672 39,904 990,426 2,902,043 352.106 ° 17.13
128,787 50,975 209,762 119,754 - 2,525 117,229 364,003 43,976 22.%4
266,433 47,319 913,752 129,147 us9 - 129,404 443,358 RO,013 1R,06
453,309 75,424 528,735 224,714 ? 16,773 207,948 735,683 B9, li1h 12.14
556,104 100,044 656,208 256,278 54 18,873 237,459 91,467 105,613 11,84
5.090,407 859,150 5,940,557 2.289-105 4,513 181,821 2,111,8)? 8,052,394 1,355,503 16.8)

£S (68-202),
ovinci

B
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1965, therefore, the province appeared to combine a low
ability to spend with an aveiage effort to p§ovide public
goods and services. Comparison with the Byrne Report's
analysis of the provincial experience for 1956 to 1960 shows
that New Brunswick's expenditure effort was the same as that
for 1959-60 while the total provincial average had increased
by only 3 per cen't.LIL2
On the assumption that taxes are ultimately paid from
personal income, revenues from provincial-municipal sources
as a percentage of personal income are also commonly used as
a measure of the tax burden. The concept is of course a
relative one and a high tax burden may reflect a high level
of public services or a low capacity to raise revenues because
of a low level of personal :'meome.l"'3 In 1965 New Brunswick's
tax burden of 14.4 per cent was 1.6 percentage points below
the provincial average and 6.8 below the high in Alberta.uu
The four Atlantic provinces appear as the lowest in revenue
per capita; in personal income per capita and in tax burden,
while the converse applies to British Columbia and Alberta.

With the exception of Ontario with a low burden and high

revenue these findings appear rather anomalous ones.q'5 The

uzNew Brunswick, Royal Commission on Finance and .
Municipal Taxation, Report (Fredericton: Queen's Printer,
1963), section 0.

uBThomas R. Dye, Politic Economics and the Public
(Chicago: Rand McNally, 1966), pp. 187-191.

445ee TableII-5, Part II.

45See Figure II-1.
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Same phenomenon is apparent in other attempts to measure

" tax burdens relative to personal income46 and stems from the
inherent limitations of a personal income base which does

not reflect the full revenue potential of the Gross Domestic
Provincial Product. Given a relatively high concentration

of income in the lower income brackets in the four Atlantic
Provinces and a high revenue Yield in Alverta from oil and
natural gas production developed or consumed by non-residents,
the relationship between their real tax burdens could in fact

be conceived as the inverse of that shown by the simple tax

burden iatio;

Figure I11- 1
NET GENERAL REVENUE FROM PROVINCIAL-MUNICIPAL SOURCES; 1965
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Expenditures per capita for particular functions
have also been. used to indicate the disparities between the
levels of public expenditure among the provinces. Of special
importance are the inter-provincial disparities in such ex-
penditures as education, health, transportation} natural
resources development and jndustrial promotion which may be
expected to have a direct impact on long term economic devel-
opment;b7 Although since the late 1950's there has been a
steady decline in the inter-provincial dispersion of total
expenditures; it has remained consistently higher for this
group of "srowth" expenditures. In average per capita expendi-
ture on growth related functions in 1962-63, New Brunswick
ranked seventh. T. K. Shoyama's analysis suggests a close
relationship between the rates of jncrease in growth related
expenditure and personal income among the ten provinces. The
largest single growth component is education aﬁd} although
inter-provincial disparities in the level of per capita
provincial-municipal expenditures for this function have
declined, the dispersion has remained a high one. In the
fiscal years 1962, 1963, New Brunswick spent an average of
$67 per capita on education, the lowest of all the ten pro-
vinces and $60 below the high of $127 per capita in Alberta.
Expenditures per pupil show a still greater disparity. The

statistics for 1965 show that New Brunswick's expenditure per

LP?T- K. Shoya,ma’ Op. Cito’ P 507"10. See also
Economic Council of Canada, Second Annual Review, PP. 129-135,
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pupil in average daily attendance was $297. This was only
58 per cent of the Canadian average and 51 per cent of the
high in British Columb:i.a.""8
Levels of expenditure are associated not only with
the revenue base of the prqvince but also reflect such vari-
ables as price and wage levels, population densities, urban-
rural composition; and age distribution. Secondary school
enrolment ratios, teacher salaries and qualifications are
for example major contributing factors to inter-provincial

disparity in education expenditures. The scope of the public

sector and the nature of linkage between processes of public

policy formation and envirommental conditions will also deter-

mine a province's level and pattern of expenditure. While

it may be argued that all such variables are ultimately

related to the level of economic development} to draw any

conclusions as to the linkage between the level of economic
development and the level of public expenditure is to assume

that expenditure is an adequate measure of the quantity or

quality of public investment in developmental and social

goods and services. The validity of this assumption is of '
course not entirely well grounded. Indeed Ira Sharkansky has %
demonstrated that in the United States he could find no con-

gistent relationship between the levels of public services

and the combined expenditures of state and local governments.49

48See Table II-7.

ngra Sharkansky, Spending in the American States
(Chicago: Rand McNally, 19275, Chapter VII.



Newfoundland

Prince Edward Island
Nova Scotia

New Brunswick

Quebec -

Ontario

Manitoba
Saskatchewan
Alberta

British Columbia

Total

Sources Canada, Dominion Bureau of Statistics,
and Seconda

in Public Elemen

Expenditures
per pupil in

IN EDUCATIONAL SERVICES - PUBLIC AND-ELEMENTARY SCHOOLS

Median

average daily Enrolment

% Male % Teachers and Principals with % Teachers

TABLE II- 7
INDICATORS OF INTER-PROVINCIAL DISPARITIES

1966-67

Medlan Salaries

attendance in Classes teachers University Degrees in one room

1965 1962-63_ Elementary Secondary Total rural schools Dollarg Total=100
216 32 35.2 6.0 46.4 15.3 3.5 3,529 63
305 27 20.6 2.8 47.1 15.1 17.4 3,655 66
332 31 24.0 16.5 64.9 32,0 1.9 4,303 77
297 29 25.1 77 49.8 21.4 k.8 . 3,975 71
522 - 25.6 - - Unavailable - - -
561 32 39.1 11.2 4.6 43,2 1,2 51732 103
479 28 36.1 9.4 70.1 30,9 L.8 4,882 88
495 26 374 9.3 64.0 28.0 1.9 5,723 103
532 28 374 21.9 68.4 b1.5 0.4 5,927 $106
581 33 k3.9 25.3 74.8 L46.3 0.7 6,443 116
512 31 3347 13.3 70.6 34.2 1.2 54567 100

Secondary Education (81-210},

Salari

arieg and Qualificationg of Teachers

Schools (81-202), and Survey of Elementary and

119



51

In examining the New Brunswick experience, however, one finds
that the low levels of expenditure are iq fact associated
with a relatively low level of public service.

New Brunswick's low level of performance has been
particularly evident in education which is, in terms of social
and economic development, one of its most significant public
functions;so In 1966-67 for example the academic preparation
of its teachers was extremely low in comparison with Nova
Scotia and five non-Atlantic provinces. The proportion of
its elementary school teachers and principals with university
degrees was 7.7 per cent compared to the provincial average
of 13.3 per cent and a high of 25.3 per cent in British
Columbia; For secondary school teachers} its proportion was
49,8 per cent, 71 per cent of the provincial average and
67 per cent of the proportions in British Columbia and
Ontario. 4.8 per cent of its teachers taught in one room
rural schools, four times fhe provincial average. This situ-
ation is also reflected in its median class enrolment of 29
compared to an average of 31; If the professionalization
of the teaching profession is measured by the proportion of

male 1:eache1:'s51 New Brunswick ranked in the bottom three pro-

vinces with a male proportion of 25.1 per cent compared to

5OSee Table I1-7.

51phomas R. Dye, ops cite, ppe 93-95.
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a total provincial average of 33.7 per cent and a high of
43.9 per cent in British Columbia. Median teachers' salaries
for 1966-67 were $3,975, 71 per cent of the provincial average
and 62 per cent of the median for British Columbia. These
measures confirm a deficiency in quality of public education

~in the province.

Fiscal.Capacixx
In the absence of'adequate measures of inter-provincial
gross provincial products; provincial personal income has been
used to measure the tax base available to a province and to
gauge the probable constraints on a province's revenue raising
potential( While it is evident from their disparate levels
of total personal income per capita that New Brunswick has a
lower fiscal capacity than Ontario, as was mentioned earlier
in discussion of provincial-municipal revenues and tax burdens,
to rely on provincial levels of personal income as a measure
of potential provincial tax yields may be a misleading exer-
cise. Such variables, for example; as distribution of income
and the share of non-residents in tax payments are also sig-
nificant factors in determining actual tax yields.52
The most accurate measure which is available of the
fiscal capacity of a province; and hence the constraints

which its environment imposes on the scope of policy making;

52ppne 1limitations of an "income approach” are fully
discussed in James H. Lynn, Com aring Provincial Revenue
Yields (Toronto: Canadian Tax Foundation, 1968), Chapter III.
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is one which is obtained from a direct measurement of the
actual tax bases of provincial taxation.>o Using this "tax
indicator" approach James Lynn calculated per capita yields
from average tax rates for some twenty-one types of provincial
revenue source in 1963-64. New Brunswick ranked as the third
lowest province in fiscal capacity with a per capita yield

of $111 per capita compared with $185 in Ontario, $275 in
Alberta and was 36 per cent below the average for the ten
provinces} As a poorer province New Brunswick has a relatively
low share of the income tax base due to progressive tax rates
but, since consumption represents a higher proportion of a
poorer person's income, this is offset by a high share of

the consumption tax base. The province has below average
potential yields for all categories of provincial revenue

with the exception of hospital and medical care premiums;
which are of very low mield} and due to its particular
resource base, forestry revenue. As for its actual "tax
effort" in utilizing its potential tax base, a comparison of
'actual and potential' revenue shows a value of 98Q2 per cent -
of the national average{su The province thus had little room

to expand its yields from existing tax structure within its

53While the essentially similar tax structures of the
Province enable such a measure to be used in estimating pro-
vincial disparities, it is difficult to extend this measure
to the entire range of provincial and municipal taxation due
to a lack of uniformity in the property assessments between .
provinces and indeed municipalities within the same province.

5uLynn..Comgarigg Provincial Revenue Needs,
chapter V and p. 51.
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own jurisdiction.

The ability to provide an adequate level of public
serviceé and the problems of economic development are thus
intimately related. The so-called "“low income trap" is for
New Brunswick both political and economic in that low levels
of economic activity both limit its fiscal resources and also
expand its fiscal needs. The latter include not only the
provision of adequate levels of growth-related expenditure
for developmental purposes but also the financing of the heavy
burden of the immediate social requirements of its population.
This burden is most evident in the effects of the warped age-
distribution associated with the low level of activity and
high out-migration of the population{ This population move-
ment increases the weight of dependent age groups on the
labour force. As S. A. Saunders noted in a study prepared
for the Rowell-Sirois Commission, the movement of population
out of the Maritimes leaves a population weighted on the side
of the old and the very young; This lowers the numbers in
the more productive age groups and, other things being equal)
average income. As a result government finds "first, there
are relatively few taxpayers in proportion to the population
than in other regions of Canadaj; and, second, such an age
distribution of population tends to increase the burden of

social services ........"55 The marked increase that has

55S. A. Saunders, The Economic Histo of the Maritime
Provinces (Ottawa, Queen's Printer, 1939), DD 103-4,
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taken place during the 1960's in outmigration from the pro-
vince has resulted in an even greater concern with this prob-
lem. A 1967 analysis by the New Brunswick office of the
Economic Advisor echoed the words of the 1939 study;

Persons over 65 require more medical services and

financial assistance. Most persons under 20 are

enrolled in the school system. School systems and

medical care programs, along with a host of other

services for the young and the aged, are the res-

ponsibility of the government. Most of the tax

incidence for these services falls on the persons

aged 20-64. Because there are relatively few people

in this age group in the province, revenue fggm any

given tax is less than the national average.

In 1939 S. A. Saunders concluded that if Maritimers

_ were to enjoy the same social gervices and amenities as those
elsewhere in Canada and, if their relative economic position
was not to be worsened, public expenditures on social ser-
vices and developmental projects would have to be increased
consiclera.bly}s7 Despite great improvements in social ser-
vices and the benefits of increased federal assistance since
that time, New Brunswick and the other Atlantic provinces are

still in need of the same prescription.

Local Public Services

Since 1784 a complex system of local government had
evolved within New Brunswick. 1In 1965 the province had organ-
ized for local purposes into 15 counties, 21 towns, 6 cities,

1 village; 64 local improvement districts, 10 local admini-

56New Brunswick, Office of the Economic”Advisop;
New Brunswick Economic Statistics, 13 (December, 1967),

NCOW DL I I L e e e e s

PP. 52-53.
5780 A. Saunders, Op. Cito" Pe 106.
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strative commissions; 1 township and, for local education
purposes in particular; 14 county school finance bgards; and
21 city and town school boards.58 A large proporti?n of pub-
lic services within the province were performed at fhis
level, the most significant of which was education. While

66 per cent of a total consolidated net genefal provincial-
municiﬁal expenditure in New Brunswick was borne by the pro-
vince, the provincial share of the education function of
41.53 per cent was the lowest of the ten provinces{59 Data
for public elementary and secondary school expenditures

shows a still lower share of 32 per cent in 1965. Compared

to an average for provinces of 52 per cent, this was 15 per-
centage points below that of Saskatchewan; the next province
in rank, and had steadily declined from a relatively high pro-
portion of Uk per cent in 1954 and 38 per cent in 1960.60
Other major functions delegated to the local level in descend-
ing order of current expenditure were protection of persons
and property; public works, recreation and community services}
social welfare, sanitation and waste removal, and heal'th.61

Just as economic disparity on a national scale has

resulted in disparities in provincial public services; the

58p0tal number of actual gschool districts was 405.
59See Table II-8.

6oSee Table II-9.

61Seé Table II-10.



TABLE II - 8

PROVINCIAL PERCENTAGE SHARE OF CONSOLIDATED NET GENERAL
PROVINCIAL - MUNICIPAL EXPENDITURE 1965

' Health

Sanitation and waste removal
Social Welfare

ifducation

Transportation and communications

Nfl.

P.EIIU

N.S.

N.B.

99.95
0

99.86
97.73
82,22

Natural resources and primary industry100

Debt charges

Contributions to own government
enterprise

Central government

Protection of persons and property
Recreation and cultural services
Uther

Totals

93.35

91.76
66.51
R4 L1
32.26
80.98

99.97
0
98.28
67.47
92.60
100

75.59

11.11
93,450
51.78
54,25
8l4.33

90.10
0
80. 54
56.24
86.11
100
69.28

84.99
58.58
34.15
L5.67
hi.10

95.24
0
84,72
L1.55
85.52
100
71.20

2.9
6l 52
35.94
21.49
30.35

Quen
98.40

0
96.70
NeQe.
87.96

100
5519

L6.79
L. 4L
24.82
15.58

L.09
L7.65
33.07
16.91
31.51

=,

an.
95.5
0
87 .40
55.73
58.88
100
L4o.72

29.73
35.43
36.57
58.11

Sask.
92.96

94.39

50.38

62.65
100

51.64
L3.78
.11
L2.69

Alb.’
80.10

92.17
60.83

58455
100

39.05
43.76
20.97
51.48

BoCo
95.78

85.03

51.79

69 .49
100

58.33
37.32
20.45
79.28

88.72

84.48

68.33

66.18

NeAos

54.38

59.15

60.81

51.41

Source: Canada, Dominion Bureau of Statistics, Consolidated Government Finance: 1965 (68-202).

62.42

45



TABLE II- 9
PROVINCIAL SHARE OF

TOTAL (PROVINCIAL-MUNICIPAL) EXPENDITURE

ON ELEMENTARY AND SECONDARY EDUCATION

IN THE PUBLIC SCHOOL SYSTEM

(1954, 1960 and 1965)

58

1954 1960 1963
Percentage

Newfoundland 85 88 89
Prince Edward Island 55 66 66
Nova Scotia 53 51 53
New Brunswick Ly 36 32
Quebec 35 38 53
Ontario 37 Lo 51
Manitoba 36 L6 51
Saskatchewan 31 L3 L7
Alberta 40 51 52
British Columbia 39 50 50

Total 38 43 52

Source: Canada, Dominion Bureau of Statistics, Survey of

Education Finances 1965 (81-208), p. 13.



TABLE II- 10

NEW BRUNSWICK PERCENTAGE DISTRIBUTION OF NET MUNICIPAL GENERAL EXPENDITUREj

AND REVENUE 1960, 1963, 1965

EXPENDITURE
1960 19613 1965
General Government 7.4 6.6 7.1
Protection of Persons and Property 11.3 10.4 10.0
Public Works 11.0 9.5 9.2
Sanitation and Waste Removal 2.4 2.6 2.2
Health 2.2 1.7 2.0
Social Welfare 2.8 3.1 2.5
Education u’é 8 47 o0 ’4‘8. 6
Recreation and community service 2.6 Fe7 Je1
Debt charges, excluding debt retirement 8.7 8.3 746
Contributions to own government enterprises O.b4 0.7 0.9
Provision for reserves - 1.5 1.2
Other expenditures L. b 4,9 5,6
Total net general expenditure 100 100 100
REVENUE
General and School Taxations:
Real Property 49.6 51.9 50.5
Personal Property 12,0 12,3 16.2
Business .7 4.0 Included in Per.Prop.
Poll ’4'07 6.7 5.9
Other 0.4 0.8 0.3
Total General and School 72.4 7547 72.9
Other Taxation: Special assessments & charges. A
contributions, grants & subsidies 23.4 20.6 23.1
Other revenues k.0 33 3.7
Total net general revenue 100 100 100
Source: Canada, Dominion Bureau of Statistics, Municipal Government Flnance, W
Revenue and Expenditure, Actual (68-204). 0
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economic disparities within New Brunswick had also resulted

in considerable disparities in the services provided by the
local level of govermment. As at the national-level such dis-
parities have persisted despite increased levels of financial
assistance from the higher levels of government. Indeed pro-
vincial grants for the education function had the effect of
reinforcing disparities in that most were on a single per
capita or percentage of expenditure basis and made no allow-

62 The primary

ance for differences in fiscal capacities.
source of tax revenue for the local government was real pro-
perty taxation which in 1965 comprised 50.5 per cent of total
net general revenue.63 As elsewhere in Canada, it remained
the largest single source of revenue, although its share of
revenues had declined over the past thirty years due to in-
creased provincial contributions and grants. Other sources
of general and school taxation included personal property,
poll taxes, and a miscellanea of local business, rental or
occupancy} turnover or inventory taxes whose nature and applic-
ation varied considerably from one municipality to another.
Comparison of fiscal capacities between local govern-
ments is hindered for the period prior to 1967 by the lack of
uniform property tax assessment practices. Though progress

had been made during the 1960's in securing more uniform

62New Brunswick, Royal Commission on Finance and
Municipal Taxation, op. cit., p. 7635 and Royal Commission
on the Financing of Schools in New Brunswick, Report
(Fredericton, 1958), p. 33.

635ee Table II-10.
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assessments at real or market values, the assessment levels
varied in 1965 from 25 to 100 per cent of market values with
most areas in the range of 75 to 90 per cent.6u Indeed in
1961 the Byrne Commission had found marked variations in
assessment even within the same town.65 A study prepared

for the Byrne Commission of 1962 of real property assessments
converted to a full market value basis showed a range in the
cities and towns of $6,150 to $874 in assessable value per
capita.66 As a result variations in the weight of real pro-
perty taxation could be extreme even after provincial contribu-
tions. A further analysis of the weight of taxation if uni-
form real property agsessments at market values had prevailed
in 1961 showed a range in real property tax rates for the
education function from $2.68 to 59¢ in the cities, from
$3.51 to 52¢ in the towns and from $3.66 to $1.15 in the
counties under a county school finance board system;67 These
figures ignore the burden of personal property taxation which
had continued to be a relatively important source of revenue
in some areas but do nevertheless indicate the constraints
felt by local authorities in providing even an average level
of public services. 1t was estimated that to raise $30 of rev-

enue one town needed to impose a real property tax per $100 of

64g. 1. Craig, "Revolution in Assessment and Taxation

in New Brunswick, Assessors Journal (July, 1967), pp. 26-27.

65New Brunswick, Royal Commission on Finance and Mun-
icipal Taxation, OD. cite, pPe 13,

661pid., Table 1413, P 271.

67Ibid-’ Table 1:1-' P- 9'
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only 49¢; while another would réquire a rate of $3.43. The

completion of provincial property assessments for 1967 (sum-

marized below in table 11) showed an average valuation per

capita for the cities and towns of $4,988 and a range from

$8,282 in Fredericton to $1,308 in Milltown, Charlotte County.
In calculating the effect of the reform of provincial

and municipal taxation proposed in 1965, it was estimated

that a farmer with a house and farm with a market value of

$5,000, livestock and equipment at $5,000 and a car valued

at $1,000 would have paid in property taxation under the exist-

ing tax system, some $307 in Saumarez, Gloucester County, com-

pared with $246 in Studholm, Kings County. A wage earner with

a home valued at $8,000 and a car at $1,600 would have paid

$355 in Saumarez, $164 in the city of Fredericton and $310

in the city of Saint John. A store owner with a home valued

at $15,000, a store at $50,000, stock and equipment at $50,000

and a car at $4,200 would have paid $2,405 in real property

and $2,005 in personal property and business taxation in

Saumarez; $1,445 and $1,214 in Studholm; and $1,170 and

$884 in Fredericton.68
Despite provincial assistance; differences in local

fiscal capacity produced both inequitable tax burdens and

considerable disparities in the quality of local services.

68New Brunswick, Synoptic Report of the Proceedings
of the Legislative Assembly, 1965, Vol, iii (December 7, 1965),
pp. 1157-1159.



TABLE I - 11

New Brunswick 1967 Valuations

Cities and Towns

Per Capita

63

Municipality Population Valuations
dollars Dollars
Saint John 90,000 443,766;895 4,930
Moncton 45,847 2721060.640 5,934
Fredericton 22,460 186,028,390 8,282
Edmundston 12,517 52,231,000 4,172
Campbellton 10,175 40,539,230 3,984
Chatham 8,136 25,223,320 3,100
Bathurst 15,256 67,398,680 4,417
Dalhousie 6,107 30,538,210 5,000
Newcastle 5 p911 35 » 281|52? 51968
Caraquet 3 0""7 7 ,580 ’ 410 2 3487
Diepre 3,847 5+313,970 1,381
Woodstock Iy, kg2 19,145,470 4,310
Sussex 3,607 14,967,817 4,149
St. Stephen 3,285 13,238,560 4,030
MarySVille 3. 572 9.“’08| 860 2,63“’
Shediac 2,134 4,484,060 2,101
Milltown 1,952 2,554,550 1,308
St. Leonard 1,635 3,152,369 1,928
Shippegan 1,741 b,621,880 2,654
St. Andrews 2,103 9,179,540 4,364
St. George 1,104 3,399,780 3,079
Rothesay 893 6,879,950 75704
Tracadie 29 018 . 6 » ou2 ’ 040 29 99’-"

Total Valuations, Cities . . . N
and Towns 1,297 '7339368 L"g988
Source: New Brunswick, Department of Municipal Affairs,

Municipal Monthly, XXIII, no. 11 an

a 12 (1967), p. 1.
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These disparities were particularly marked in welfare and
education. Data available for the academic programme per
county in 1965 shows a marked variation in teacher salaries,
qualifications; experience; degrees of professionalization
and enrolment ratios.69 Extreme variations are however hidden
in county aggregates which are in some cases inflated by the
higher standards prevailing in the larger centires such as
Oromocto, Fredericton, Saint John, Moncton, Bathurst and
Campbellton. As is shown in Table II-13 the average monthly
assistance for welfare recipients varied considerably from
one municipality to another.

The difficulties which many rural areas experienced
in providing local financial support for the school system
and overcoming a lack of adequate accommodation and trained
teachers were especially marked in Restigouche County. The
Restigouche county authorities had failed to adopt a county
wide tax base for education purpose under the county school
finance board system. School districts were therefore left
largely dependent on the tax resources in their own community
with disastrous results for some. In 1966 the county school
superintendent reported that with valuation at nearly real
or market value the rate of taxation for the county parishes

ranged in Dalhousie parish} for example} from $1.95 to $5.75.

695ce Table II-12.



TABLE II - 12

NEW BRUNSWICK: INDICATORS OF INTER-COUNTY DISPARITIES
IN EDUCATION:s ACADEMIC PROGRAMME

Percentage of
Index of Average Teachers with: Percentage of Male Teachers Enrolment Enrolment

Salaries Local One or - Teachers with: as percentage per per
Females Males Per- more over 7 years of total Teacher Classroom
Cert.I Cert.V mits Degrees of service
Albert 106 102 1 10 55 20 22 27
Carleton 100 106 2 5 57 - 15 20 26
Charlotte ol 99 L 9 57 21 21 25
Gloucester 85 89 23 13 42 17 24 . 27
Kent 81 88 18 9 L8 17 26 27
Kings 107 117 2 8 59 20 23 27
Madawaska 81 oL 14 19 L7 16 23 27
Northumberland 95 103 10 13 48 18 2l " 28
Queens 101 92 5 7 57 14 20 25
Restigouche 106 109 26 13 L6 15 : 24 30
Saint John 99 122 3 30 Ls 25 23 29
" Sunbury 136 123 1 21 L 24 21 28
Victoria 91 sy 5 10 Lo 15 20 28
Westmorland 110 105 3 17 55 20 2k 29
York 108 113 1 15 52 23 22 29
Total 100 100 9 15 50 19 23 28

Source: New Brunswick, Department of Education, Annual Report, 1965,

Mote: 1.Cert. It Since 1957 issued to graduate of two year teacher training programme (each
certificate is based on five university year courses or equivalent).

Cert. V: Issued to teacher with post-graduate degree.
Tocal Permits: Issued to untrained teachers valid for one term.

2.Due to an inadequacy of teacher college training for french-speaking students prior to
the opening of a French-speaking institution in 1968, the predominantly I'rench-speaking
areas had relatively high proportions both of local permit teachers and of teachers
with degrees.

69
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TABLE. II- 13
NEW BRUNSWICK: PAYMENTS UNDER SOCIAL ASSISTANCE ACT
(Part one) 1961-62, 1966-67

April 1, 1961-March 31, 1962 April 1, 1966-January 3% 196

Average Average
Assistance Assistance
Persons., per person Persons per person

Assisted per month Assisted per month

Citiesx3 | Dollars _ Dollars
Campbellton 7,113 10 2,196 11
Edmundston 5,801 12 3,062 25
Fredericton 1,432 8 2,516 29
Moncton 20, 153 14 8, 966 23
Selected Towns: .
Bathurst 659 11 2,093 14
Caraquet 353 7 1,161 14
Chatham 1,522 25 1,415 24
Dalhousie 1,292 11 722 15
Hartland : 70 19 32 L3
Marysville 741 24 348 31
Oromocto 249 21 157 18
St. Stephen 178 24 366 15
Sussex 561 9 376 22
Woodstock L49 16 253 35
Counties: _
Albert 2,015 14 1,206 22
Carleton 7,916 10 3,149 22
Charlotte L,125 12 2,180 20
Gloucester 53,014 6 34,722 9
Kent 17,579 9 18,863 13
Kings 2,748 11 2,945 17
Madawaska 17,465 8 5,069 15
Northumberland 32,333 10 15,260 15
Queens 1,864 12 1,154 18
Restigouche 18,917 13 7,245 13
Saint John 19,921 13 21,614 15
Sunbury 1,958 16 2,021 16
Victoria 10,478 9 5.336 17
Westmorland 15,754 11 13,624 17
York 8,039 1(3) 5)“’57 1.1
15

Source: New Brunswick, Department of Youth and Welfare,
Annual Reports, 1962, 1967.

1Last fiscal period before being replaced by new Social
Welfare Act.

2Aggrega?e of monthly data including all dependents of
persons receiving payments.

3Saint John included in Saint John County.
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Of the 64 rural school buildings in the county, 28 were one
room classroom buildings. Lack of school accommodation neces-
sitated the use of church basements, a bowling building and
unrenovated school basements. 55 per cent of the pupils in
rural areas were taught by teachers holding local permits
which are issued to untrained persons on a one term basis.
Increases in tax over a five year period from $1.25 to $5.50
per $100 still failed to secure proper school accommodation.,’’
In rural areas where marginal farming predominates
the provision of adequate public services or services close
to a provincial average was extremely difficult. For those
who held property; assessments were unrelated to their declin-
ing incomes while the costs of providing education and other
local services rose. Out-migration reduced the ability to
provide financial support without a proportionate decline in
costs, which itself could become a stimulus to further migra-

tiono 71.

In Kent County} for example, where agriculture forms
part of a subsistence economy; Pierre-Yves Pepin observed in
1965 that the "rural population finds the problem of taxes

more serious than the problems of agricultural production."72

School building costs and teacher salary levels were out of

"ONew Brunswick, Department of Education, Annual Report
for School Year ended June 30, 1965, pp. 118-121, and "Educa-
tion Facilities lacking in Rural Areas," The Tribune,
Campbellton, New Brunswick (January 12, 1966), Pe 1 and 4.

. 71New Brunswick, Royal Commission on Finance and
Municipal Taxation, op. cit., pe G.6.

72Pierre-Yves Pepin; op. cit., p. 28.
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proportion to the financial resources of the rural communities
and the tax system worsened the depressed socio-economic con-
dition of the area.

The strains on local finances and inadequacies in
public services and the continuing resultant demands for
increased provincial assistance'.?3 had led to the appointment
of the Byrne Commission in 1961. As if to emphasize the
urgency of the situation the release of the Commission's
report on February 4, 1964 coincided with the announcement
by the Secretary-Treasurer of Gloucester County that after
meeting teachers'salaries for January 31st the County was un-
able to meet its financial commitments for the remainder of
the week. Many other rural municipalities were similarly
moving toward bankruptcy.74

By the mid 1960's urban government in New Brunswick
had found it increasingly difficult to meet the expanding
costs of local public services from their own limited tax
resources. The economic difficulties of the rural areas had
also made the rural municipalities increasingly dependent on
provincial assistance and county government had become largely

a tax collection function for county school finance boards;

. .738ee for example: New Brunswick Union of Municipal-
ities, Resolutions, Annual Convention (1963), Nos. 3, 7, 10,
22, 26, 27, 31, 32 and 37; and (19 y Nos. 13, 17, 23 and
24 (mimeographed).

. 74See: Saint John Telegraph Journal (February 5,
1964), and E. G. Allen, 'Implementation of the E. 0. Program

in New Brunswick - Department of Municipal Affairs,"” unpub-
lished paper presented to the Annual Conference of. the Insti-

ute of Public. Administration of Canada, September, 1969
mimeographed), p. 3.
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and health and welfare agencies.75 The underlying problems
of regional; provincial and local socio-economic imbalance
were not new to New Brunswick. The new variable was the per-
ception of some urgency in reaching a solution to such prob-
lems. A commitment to economic development and the provision
of an adequate level and distribution of public services now
motivated the provincial government to opt for the values

and strategy of innovation and reform. Parochial values and
economic deprivation have been mutually reinforcing factors
in New Brunswick society and have hindered its develoPment.76
The period 1965-57, however, marks a watershed in New Brunswick
politics and the beginning of an unaccustomed challenge to

the traditional values of the political and socio-economic

structures of the province.

75H. Jdoe Whalen; The Development of Local Government .
in New Brunswick (Fredericton: Department of Municipal Affairs,
1933) » P 117-1190

76A. L. Levine has suggested that the economic retard-
ation of Maritime economy has been due to inadequacies in
effective entrepreneurship and the existence of an innate

conservatism. See A. L. Levine, Retardation and Entrepreneur-
ship (Halifax: Atlantic Provinces Economic Council, 1965).



CHAPTER III
THE CULTURAL CONTEXT
Linguistic and Ethnic Composition

Economic variables share their ecological importance
to public policy in New Brunswick with a second major group
of variables associated with the particular ethnic and lin-
guistic composition of the province. New Brunswick is char-
acterized not only by its'economic predicament but also the

1 which frame a cultural dualism

"significant discontinuities"
within the province. Language; and ethnic origin delineate
the boundaries of the two cultures.’ The 1961 Census showed
38 per cent of the total population of New Brunswick as French
ethnic origin and classified 35 per cent as French by mother
tongue. Fifty-five per cent were of British ethnic origin
and 63 per cent were of English mother tongue. One quarter

of Canada's French-speaking population living outside of the
province of Quebec were resident in New Brunswick. Since

1931 the French-Canadian share of the total provincial popu-

lation in terms of ethnic origin has increased from 33.6 per

1Claude Levi-Strauss, Structural Anthropology (New
York: Ancher Books, 1967), p. 288.

2Sees Ibid.} Pe 67; and Canada; Royal Commission on

Bilingualism and Biculturalism, Report, Volume I (Ottawa:
Queen's Printer, 1967), pp. xxii-xxiv, xxxiv-xxxviii.

70
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cent to 38.8 per cent and by mother tongue from 32.7 per cent
to 35.2 per cent.3
Population movements have been predominately ones of
out-migration. Eighty-seven per cent of the provincial popu-
lation in 1961 had been born in New Brunswick and 96 per cent
in Canada, compared to a national average of 84 per cent.
Canadian born. Non British-French ethnic groups have increased
in numbers but consisted of only some 36,000 persons - 6 per
cent of the total provincial population. The current native
Malecite and Micmac Indian population of 3;000 corresponded to
the first estimate of their numbers made in 1612.% The attrac-
tion of the English-speaking provinces in net out-migration
would appear to have had some influence on the relative decline
in the proportion of anglophones. This evidence is, however,
not conclusive. Indeed Kari Levitt's study of migration in
the Maritime Provinces shows that the French-speaking popula-
tion in each province has a higher mobility than the English-
speaking population.5 While in the case of New Brunswick the
push effect of the economically deprived rural area may account
for this phenomenon} the growth of éuch rural ties as family

and parish structures have also exerted strong pulls for the

JSee: TableIII-1.

useex New Brunswick, Office of the Economic Advisor,
"New Brunswick's Population," in N.B. Economic Statistics,

No. 8 (September, 1966), pp. 16-17.

5Kari Levitt; Population Movements in the Atlantic
Provinces (Halifax: A.P.E.C., November, 1960).



TABLE III -1

NEW BRUNSWICK: POPULATION BY ETHNIC ORIGIN
AND MOTHER TONGUE 1931-1961

1931 1941 1951 1961
ETHNIC ORIGIN Percentage Percentage Percentage Percentage
of total of total of total of total

Total Population Total Population Total Population
British 2551567 62.6 276,758 60.5 29k, 694 57.1

Total Population
329,940 55.2

French 136,999  33.6 163,934  35.8 197,631  38.3 232,127  38.8
Other 15,653 3.8 16,709 3.7 23,372 L,6 35,869 6.0
Total 408,219 100 457,401 100 515,697 100 597,936 100

MOTHER TONGUE

English 268,603  65.8 293,339  64.1 325,412  63.1
French 133,385  32.7 157,862  34.5 185,110  35.9
Other 6,231 1.5 6,200 1.4 5,175 1.0

378,633  63.3
210,530 35,2
8,773 1.5

Total 408,219 100 457,401 100 515,697 100

Source: Canada, Dominion Bureau of Statlstlcs. Census of Canadas

597,936 100

Ethnic Groups

and Official Language and Mother Tongue.

2L
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French-speaking New Brunswicker toward New England.

The Spatial Dimension

The French-speaking population is in the main concen-
trated in the three counties, Gloucester, Kent and Madawaska.6
Eighty per cent of their population is Ffench-speaking and
they contain 55 per cent of the total French-speaking pop-
ulation. A further 34 per cent of the latter is found in the
three "mixed” counties of Restigouche, Westmorland and Victoria,
which all have a proportion of French-speaking persons above
the provincial average. The linguistic groupings are also
to a large extent associated with that of religious affilia-
tion.’ With 52 per cent of its population reported in the
1961 census as Roman Catholic, the province has the highest
proportion of Roman Catholics outside of Quebec. Mid-nineteenth
century Irish settlement accounts for a large concentration
of English-speaking Catholics on the Mirdmachi in Northumberland
County and in Saint John. Of the immigrant groups which came
to New Brunswick during its period of economic expansion in
the first half of the nineteenth century, the Irish were the
largest and least easily assimi}ated: Their settlements and
those of the Scottish immigrants are the only qualification
that must be made to the basic division of the Province into
two linguistic-religious regions, to the north-east, a

predominantly French-Catholic region, and to the south-west

6Seex Tables III-2 and III-3.
7See: Table III-2.



TABLE III - 2
NEW BRUNSWICK COUNTIES: LINGUISTIC AND CULTURAL CHARACTERISTICS 1961

Percenta%E)Share of County Population

(1) (2) (3) (5) (6) (7)
Percentage Kew French French French
, Distri- Brunswick Mother Speaking Ethnic Roman
Population bution Born Tongue Only Origin Catholic

Predominantly French:
Madawaska 37,306 6.5 89.2 94,2 66.5 93.8 97.6
Gloucester 70,301 11.1 96.2 85.2 59.0 85.2 93.2
Kent 26,667 4,5 96.7 81.9 45,7 81.9 90.5
Mixed:
RestigouChe 400973 609 8609 6100 3202 6803 810’4’
Westmorland 93,679 15.7 83.9 40.5 10.9 43,7 53,0
Victoria 19,712 3.3 90.8 37.5 17.5 42.2 52.8
Predominantly English:
Northumberland 50,035 8.4 87.2 26.7 13.2 31.4 59.6
Sunbury 22,796 3.8 54,2 10.5 1.3 17.3 33.2
Saint John 89,251 14.9 83.9 6.7 0.7 13.8 38.1
Queens 11.6'#0 1.9 9007 }4'08 0-5 8-5 1“’01
Charlotte 23.285 3.9 90.9 3.1 003 305 1506
York 52,672 8.8 85.9 2.8 o.4 6.4 17.1
Albert 12"4’85 2.1 8106 1.2 0.1 3.2 9.2
Carleton 23,507 3.9 90.9 1.2 0.1 3.5 11.4
Kings 25’908 ’403 9607 0.8 0.1 306 1‘4‘01
New Brunswick 597,936 100 86.7 35.2 18.7 38.8 51.9

Source:  Canada, Dominion Bureau of Statistics, Censgus of Canada, 1961: Ethnic Groups

(92-545), Religious Denomination (92-546), Birthplace (92-547), and Official Language
and Mother Tongue (92-5L9).

uf



TABLE III - 3
NEW BRUNSWICK: DISTRIBUTION OF POPULATION BY MOTHER TONGUE 1961

(1) Population Distribution Among Counties
Percent of County by Mother Tongue
Population - French (2) (3) (4)

Mother Tongue French English Other
Predominantly French: .
Madawaska 9,23 < 17.45 0.53 2.63
Gloucester 85.25 26.86 2.50 3.88
Kent 81.88 10.37 1.06 914
Mixed:
Restigouche 60.95 11.86 L.14 3.68
Westmorland 40,50 18.02 14.46 11.40
Victoria 37.51 3051 3.0’4‘ 9.21
Predominantly English:
Northumberland 26.67 6.3k 9.43 11.20
Sunbury 10.53 ' 1.14 50 20 7 98
Saint John 6067 2083 21063 15078
Queens 4075 0. 26 2.88 1 091‘"
Charlotte 3.07 0.34 5.92 1.84
York 2.83 0.71 13.17 14.86
Albert 1.20 O. 07 3 . 27 1. 14
Carleton 1.16 0013 6008 2039
New Brunswick 35.21 100 100 100
Population 210,530 210,530 378,633 8,773

Sources Canada} Dominion Bureau of Statistics} Censusg of Canada} 1961: Official
Language and Mother Tongue (92-549).

Gl
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an English-Protestant region. The actual spatial distribu-
tion of the population is such that New Brunswickers of French
ethnic origin are concentrated in an arc around the northern
and eastern rim of the province.8
The published €ensus data for ethnic origin by census
sub-division (parish, city} town or village) lends itself to
the measurement of the degree of concentration segregation
for the New Brunswick's ethnic groups through the use of Bell's
index of "neighbourhood concentration," P.* Measuring intra-
group contact, P* is based on the probability of a random
individual from a particular group next meeting a person from
the same group in his neighboﬁrhood.9 The indexes shown on
Table III-4 confirm the pattern of concentration described
above. Thus in Madawaska, a randomly selected individual of
French ethnic origin would on the average have met another in
his own sub-division 94 per cent of the time and in Kings only
4 per cent of the time. As the average percentage of a group
in the census sub-division weighted by the number of that group
in each sub-division, the index confirms the existence of

highly distinctive French ethnic groupings which are capable

8Seer Maps III-1 and III-2.

YWendell Bell, “A Probability Model for the Measurement
of Ecological Segregation," Social Forces, XXXII, no. 4 (May,
1964), 357-64, and Eshref Shevky & Wendell Bell, Social Area .
Analysis (Stanford: Stanford University Press, 1955), LL-4s,
For a discussion of various indexes of segregdion see also:
Otis Dudley Duncan & Beverly Duncan, "A Methodological
Analysis of Segregation Indexes, American Sociological Review,
XX, no. 2 (April, 1955), 210-217.
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INDEXES OF ISOLATION FOR POPULATION OF
FRENCH ETHNIC ORIGIN, NEW BRUNSWICK 1961

TABLE III - 4

79

Proportion Bell's Index Bell's Index
French Etynic of concentration of isolation
Origin P I1
Madawaska «9383 «9408 . 0405
Gloucester « 8523 « 8787 «1787
Kent « 8199 «8874 3748
Restigouche «6835 ¢ 5567 «2123
Victoria 4227 «7046 4883
Northumberland «3137 6036 L2224
Sunbury 1732 2391 « 0797
Saint John «1375 1424 . 0057
Queens «0851 1318 «0510
Charlotte 0641 «1117 «0509
York « 0626 « 0697 -+ 0076
Albert 0323 0359 0037
Carleton 00352 0644 «0303
Kings +0355 « 0406 «0053
1

Equals the minimum possible value of P#*

Source: Calculated from Canada; Dominion Bureau of Stat-
istics, Census of Canada, 1961:

Ethnic Groups (92-545),
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Y.

of sustaining their own cultural patterns.lo

Adjusting this index in relation to the proportion to
the French population of a county one obtains a measure of the
degree of isolation which is based on the extent to which a
county's French ethnic grouping is equally divided among the
various sub-divisions. Known as Bell's "revised index of
isolation," (Il)} its scores will range from O (no segrega-
tion) to 1 (complete segregalion).11 In Table III-4 these
indexes show the French ethnic group to have been most isol-
ated in Victoria, Northumberland and Kent (11 = .49, .42 and
.37 respectively). The use of the provincial average as the
criteria for grouping the counties according to ethnic "dom-
inance," places Victoria at the bottom of the "mixed group"
and Northumberland in the "mainly British category." There

were, however, relatively large and isolated French ethnic

1oThis index of course ignores segregation within the
sub-divigions and in the case of Westmorland, P* is limited by
the absence of a published breakdown for Moncton. Use of the
indexes here is to assume that the census sub-divisions as
parishes, towns and cities are "natural"” social areas and that
the primary inter-group contacts take place within their bound-
aries. Furthermore, since the ethnic group population includes
individuals who if not assimilated have become at least accul-
turated into the British group, the indexes derived from the
census data probably underestimate the igolation of the French
cultural group. For a discussion of the distinction between
acculturation and assimilation see: Michael Parenti,. "Ethnic
Politics and the Persistence of Ethnic Identificatien," Ameri-
can Political Science Review, IXI, no. 3 (September, 1967),
717-726.

11yendell Bell, op. cit.
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communities within these counties12 and in both the French

group is increasing in proportion to the total population.

Communication Potential

The relative ability of the two groups to readily com-
municate with each other in a common language is a further
critical factor in the province's cultural cleavages. While
in 1961 19 per cent of the New Brunswick population claimed
an ability to speak both English and French in comparison with
a national average of 12 per cent, 96 per cent of the popula-
tion of British ethnic origin were identified as English-
speaking unilinguals and 47 per cent of the French as French-
speaking unilinguals. The abilify of both groups to communi-
cate in a common language is therefore limited and primarily
dependent on the linguistic abilities of the minority group.13

A measure of what Stanley Lieberson has termed the
linguistic communication potential or existence of a common
pond either within a group or between two groups may be

obtained by calculating the probability that randomly paired

individuals from the group or individuals from each of two

1215 victoria county in 1961, for example, 35 per cent
of the population was concentrated in the town of Grand Falls
and the parish of Drummond. These two sub-divisions contained
73 per cent of the county's French population and only 7 per
cent of the British population.

133eez Discussion in Canada, Royal Commission on
Bilingualism and Biculturalism, Re ort, Book I Official
Languages (Ottawa: Queen's Printer, 1967), Chapter II.
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ethnic groups will share a common la.nguage.ll+ Where a
population totally shares a common language the Probability
that they would be able to communicate with one another is 1.
Lack of any common language would result in 0 probability.
From the proportions shown on Table III-5 the within group
communication index (Hw) for the British ethnic group is .98
and for the French, +90. The lower index for the latter
reflects the acculturation of 10 per cent of this group to
the English language. The between group index of communica-
tion (Hb) is substantially lower than the above at .55 and
indicates the existence of a significant linguistic cleavage
in terms of communication in either English or French. The
acculturation of the small non-French/non British group into
the English language group results in a high within group
index (Hw = «93), a high between group index with the British
ethnic group (Hb = +96), and a low index with the French

(Hy = .55).

Comparing New Brunswick with the Province of Quebec
one finds the latter's between group H, index was slightly
lower at .50, Although the minority Brifish ethnic group wasa
smaller percentage of Quebec's population, it had a lower
level of acculturation to the ma jority official language and

a lower second language capability than the French minority in

Stanley Lieberson,. "Measuring Population Diversity, "

American Sociological Review, XXXIV, no. 4 (December, 1969),
857-859.

C This measure is a development of Joseph Greenberg's
within group index."
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TABLE III - 5
OFFICIAL LANGUAGE OF NEW BRUNSWICK POPULATION BY ETHNIC ORIGIN

1961
Ethnic Group Share
of
Official Language British French Other Total
Isles Population
English only «9553 .1001 <9057 62.03%
French only .0073 4708 0098 18.74%
English and French «0367 4272 0625 18.98%
Neither English
nor French 0007 0019 » 0220 0.25%
Total 1.0000 1.0000 1.0000
Share of Total
Population 55.18% 38.82% 6.00% 100,00%
H Indexes:
Intra-group Inter-group
Hw: British = .98 be British/French = e 55
French = .90 Other/French = .55
Other = .93 British/Other = .96

Source: Calculated from, Canada, Dominion Bureau of Stat-

istics, Census of Canada, 1961: Official Language and
Mother Tongue, by Ethnic Groups and Sex (92-5215.
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New Brunswicke. In the case of the two majority groups; the
Quebec French ethnic group had a lower proportion of unilin-
guals and a higher proportion of bilinguals than the English
majority in New Brunswick. Within group communication indexes
for Quebec's British and French groups are thus slightly ;

higher than those in New Brunswick (British H = «93; French

iR iy b nn 7 iET [N

H, = .99). For the British and French groups in Canada as a
whole the between group communication index was low at H =
.41, However where Canadians are considered as a single
group; Stanley Lieberson has found the within group index to
have stabilized over time at around H = o72.15

Comparison of the pattern of linguistic communication

potential over the 1941-61 period shows in Table I1I-6 a sig- i

nificant increase in the proportions of the French ethnic
group who were English-speaking un;linguals and little change
for the British. As a consequence there had been a decrease
in the linguistic bond among the French group and only a small
incremental increase in the linguistic bond between British
and French. The diversity in the population distributions of |
the two British and French ethnic groups within the province

also produces a considerable regional variation in the linguistic

bond within the province. Fifty-two per cent of the British

and 38 per cent of the French lived in the census urban areas.

15Lieberson. Stanley;.nggggge and Ethnic Relations in
Canada (London: Wiley, 1970), pp. 31-33. See also his:

"Bilingualism in Montreal: A Demographic Analysis, " American
Journal of Sociology, LXXI, no. 1 (July, 1965), 10-25.



INDEXES OF LINGUISTIC COMPOSITION BY BRITISH

TABLE III - 6

AND FRENCH ETHNIC GROUPS (H INDEXES)

NEW BRUNSWICK CENSUSES 1941, 1951, 1961

85

Official Language

Ethnic Group

British French British  French
(Number) (Proportions)
English only:
1941 266,722 8,983 <9637 . 0548
1951 282,886 14,102 «9599 0714
1961 315,197 23,239 «9553 +1001
French only:
1941 1,485 80,748 0054 4926
1961 2,420 109,282 .0073 14708
English and French:
1941 8,479 74,127 .0306 4522
1951 9,857 8k, 961 0334 14299
1961 12,096 99,158 .0367 4272
Neither English
nor French:
1941 72 76 .0003 .0005
1951 - 2 - -
1961 227 Lusg .0007 .0019
Total:
1941 276,758 163,934 1.000 1.000
1951 294,694 197,631 1.000 1.000
1961 329,940 232,127 1,000 1.000

Intra-group Indexes - Hw

British

1941 -
1951 -
1961 -

French

0.95

0.93
0.90

Inter-group Indexes - Hb

1941
1951
1961

British/?rench
- 0.52
- 0-52
- 0.55

Sources Canada; Dominion Bureau of Statistics; Census of
Official Language and Mother
Tongue by Ethnic Groups and Sex.

Canada, 1941

1951 and 1961:
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Here; where the two groups are in relatively closer proximity
and economic acculturation pressures are more strongly felt
by the French group, the index was high at .75. Data for
cities of 30,000 and over showed a very high communication
potential with indexes of .95 for Saint John and .90 for
Moncton. 1In Saint John, which contains 16 per cent of New
Brunswick's population, 15 per cent of the city's population
was of French ethnic origin. Forty per cent of the latter
were however English-speaking unilinguals and only 5 per cent
French-speaking unilinguals. In Moncton, with 7 per cent of
the provincial population; 35 per cent of the population were
of French ethnic origin of whom 78 per cent were bilingual
with the remainder composed of virtually equal numbers of
French and English speaking unilinguals. Elsewhere British/
French Hb indexes which can be derived from the published
census data cross-classification for 1961 showed very low
indexes of the rural farm and non-farm populations (.36 and
4l respectively). Here a weak linguistic bond mirrors the

spatial segregation.

Cultural Dualism
The political significance of the division of the
province into two segregated cultural groups with a rela-
tively low linguistic bond has been intensified by the retent-
ion of what are perceived to be the traditions of its early

Loyalist and Acadian settlement. Originally created as a

e ek e ne
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separate political unit largely to fulfill Britain's obliga-
tions to those fleeing the United States following the American
Revolution, the province was intended in the words of its
motto to restore the hopes of the Loyalists. Though the latter
were outnumvered following the province's period of expansion
in the first half of the nineteenth century, the Loyalist
identity continues to be nvrtured and its traditions maintained
in strong cultural attachments to the British connection and
a protestant religious affiliation.

The descendants of the original French-speaking
Acadian settlement hold still more strongly than English-
speaking New Brunswickers to their own French language-Roman
Catholic, ethnic-religious} and historical tradition. The
ruthless expulsion of the Acadians in the grand dé%angement
of 1755} the sufferings of those who fled to the New Brunswick
wilderness areas and subsequent return after 1763 to the North
Shore and other areas left unoccupied by the British settlers
comprises a tragic history. An awareness of this heritage has
been maintained in a predilection for genealogy and an indepen-
dent cultural identity symbolized in an Acadian flag, "le
tricolore étoile," and anthem, "Ave Maria Stella.” Like that
of the Loyalists} the deliberate cultivation of their identity
dates back to the late nineteenth century and is preserved
today in the activities of a large network of such "national”
agsociations and commercial enterprises as La Societe Nationale

des Acadiens; and caisses populaires. The historical folklore
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that until recently marked this sense of identity has resulted
in the attachment of such individualistic traits as tameness,
timidity, and resignation to the Acadians as a group} as if
all have been indelibly marked by their early suppression and
conditions of economic deprivation.16

The segregated pattern of scattered settlements of
these sub-cultures has cemented the cultural distance between
the two and permitted them to live with a relatively high degree
of mutual tolerance in isolation from each other. A general
spirit of individualism and parochialism has further reinforced
this cultural insularity. This is reflected in attitudes
found throughout the province toward the provincial capital at
Fredericton and the provincial government which is looked upon
almost as a foreign colonial regime. In Kent County} M. Pepin
found, for example} among the Acadians a scepticism of the
advantages to the Maritimes of agricultural development policies
under the Agriculture and Rural Development Administration and
the belief that “the English will profit from it and that
Acadian projects will be ignored in Fredericton.”” Among
English-speaking residents of Kingsclear} just fifteen miles

from the capital} Paul Metzger and Thomas Philbrook reported

. 16See: M. Adélard Savoie, 'Varities of Nationalism
(I), The Acadianss A Dynamic Minority, in C. F. MacRae,. ed.,
French Canada To (sackville:s Mount Allison University,

1961), D« 85.

17Pierre-Yves Pepin, Life and Poverty in the Maritimes,
Department of Forestry and Economic Development (ARDA. Research
Report RE-3, Ottawa, 1968), p. 29.
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that "Fredericton evoked images of snobbishness; discrimina-
tion against rural children in the schools, 'loose morals, '’
(particularly among youth) and other evils of ‘city life,'"
and cast up recollections of economic domination, exploita-
tion and special privilege; and provoked comments on political
corruption.18 Such attitudes have a long historyQ As

W. S. MacNutt observes of the pre-Confederation period, econo-
mic development and growth of mercantile capitalism; like
provincial government} failed to develop any spirit of pro-
vincial unity.19 Continued diversity in forms of economic

20

activity between the various regions of the province”  weakens

the sense of cohesion and perception of a common interest.

Political Implications
Stability in the relationship between the two cultures

has been interpreted as the result of a spirit of toleration
and is displayed as a model for Canada to emulate. Such stabi-
lity draws heavily on the absence of an overwhelmingly dominant
linguistic group and on the geographic and political distance
that is maintained between the two cultures. Each culture has
looked inward on its own communities. They have avoided making

broad social and political demands on each other through their

181, paul Metzger and Thomas V. Philbrook, Sociological
Factors influencing Labour Mobility (Fredericton: New Brunswick
Department of Labour, December, 19%4). Pe 55

19y. s. MacNutt, New Brunswick, A History: 1784-1867,
(toronto: Macmillan, 19637, p. 460.
. 20See: New Brunswick, Office of the Economic Advisor,
The Economic Regions of New Brunswick” in New Brunswick Econo-

mic Statistics, no. 12 (September, 1967), and "Regional
Indexes, 1n ibid. (September, 1968).
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common provincial structure of government. High levels of
education are generally associated with a greater awareness
of the impact of government activity; political participation
and involvement{ and a feeling of political competence.21

The low average level of educational achievement in the pro-
vince is thus further likely to reinforce parochialism and
reduce the saliency of provincial government.

Ethnic origin; language, religion, historical tra-
dition, and parochial regionalism have provided an especially
powerful sense of identity among the Acadians. In the past;
the preservation of this identity has taken precedence over
aspirations to social development. The aims of 1'Association
Acadienne d'Education du Nouveau Brunswick (1'A.A.E.) founded
in 1936 were, for example, stated as "La juste revendication
des droits scolaires, pour la conservation de la langue fran-
caise parmi les Acadiens afin d'assurer leur survivance comme

"22 mpe absence of greater

peuple catholique et francais.
demands from the Acadian leadership upon public policy for
the removal of regional economic and social disparities may
by interpreted in part as a result of their relative share

of the total provincial population. It is to a considerable
extent also a result of a fear that their cultural traditions

would be threatened by increased provincial integration.

.ZISee for example: Gabriel Almond & Sidney Verba,
The Civic Culture (Boston: Little Brown, 1965), pp. 315-324.

22

L'A.A.E. recruitment advertisement} 1947,



91

Mistrustful of the English-speaking majority the Acadians
drew inward among themselves.23 The principle of school con-
solidation to provide a financial base for improved school
facilities had, for example; been regarded by the Acadians
with considerable suspicion. Unless such consolidations recog-
nized parish boundaries, they cut across a basic element in
the organization of the Acadian community and where a consoli-
dation included even a minority English element they feared
the provision of a single English secondary school.zu

Above all, within a predominately English-speaking
provincial and national milieu, any major disruption of the
status quo could not be perceived as a desirable goal. In
interpreting the Acadian outlook to the French Canadians the
editor of the Acadian newspaper 1'Evangeline explains that
their experiences had marked them "timides ou hgéitants.".
Their position was one where "tout ce qu'il a, il peut le
perdre demain si les Anglais décident de le lui enleversesscss
Le Canadien francais est maitre chez lui. L'Acadien ne 1l'a
jamais &té. Il a donc acquis une mentalité différente. "2’
Prior to 1966, public education was the only sphere

of public policy where any significant intrusion had been made

233ee: . Rev..Clement Cormier, "The Acadian Outlook (11)"

in C. F. MacRae, ed., French Canada Toda (Sackvilles Mount
Allison University Publication no. 8, 19%1). pp. 27-28.

2""'}E:mery LeBlanc} Les Acadiens (Montreal: Les Editions

de 1‘'homme, 1963), pp. 50-51.
251bid., pp. 122-123.
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into the integrity of the two cultures. Since the provision
of "non-sectarian” public education in 1871 the question of
French language and religious instruction has been a content-
ious issue in the province. Though language rather than con-
fessionality has become the primary concern in provincial
education policy it was the religious factor which pervaded
the first confrontation between the two cultures. Provision
in Clause 60 of the Common Schools Act of 1871 that "All
schools conducted under the provisions of this Act shall be
non-gectarian” provoked rioting in the Acadian community of
Caraquet which resulted in two deaths. Following this drama-
tic episode, however, a permissive attitude was adopted within
the public school system which tolerated the wearing of reli-
gious habits, use of religious symbols and religious instruct-
ion in French-speaking Catholic school districts.26 Local
school authorities have thus been permitted to evolve a modus
vivendi through which French language and Catholic religious
instruction became the local pattern where the French language
was the predominant one in a community. As Walter Simon has
observed, territorial separation enables a language group to

be served by its own monolingual institutions and thereby

.. 26 eet Onééiphore Turgeon, Un Tribut a la race.aca~-
dienne, M&moires, 1871-1927 (Montreals Ducharme, 1928), pp. 10-
30; Canada, Royal Commission on Bilingualism and Bicultur-
alism, Report, Book II: Education (Ottawa: Queen's Printer,
1968), pp. 43-4L4, 161; and New Brunswick, Hon. John J. Fraser,
Special Commissioner, Report Upon Charges Relating to the
Bathurst Schools and other Schools in Gloucester County
(Fredericton: 1894).
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reduces the tension of multi-lingualism.27 In this respect,
the education system is potentially one of the primary insti-
tutional supports for the French language.zs'

In areas where the two cultures have been thrown closer
together; and where the Acadians represent a small minority
group; the English-speaking majority had been less generous.
Here the Acadian's access to French-language elementary and,
until very recently} secondary education has in the past been
severely restricted. In Moncton} for example{ with 32 per
cent of its population classified in 1961 as French-speaking,
no bilingual public secondary school education was provided
until 1958. Only in 1965 was it recognized by the Provincial
Curriculum Committee that the policy of teaching sciences and
mathematics from English texts would have to be revised if
larger numbers of French-speaking students were to have access
to university.29

Improvement in the opportunities for French-speaking
university education within the province, which followed the

integration of the existing institutions into the University

27Wal*l:er B. Simon, "Multilingualism: a Comparative

Study," in Nels Anderson, ed., Studieg in Multilingualism
(Leiden: E. J. Brill, 1969), p. 12.

28See Stanley Lieberson; Language & Ethnic Relations
in Canada (New York: Wiley, 1970), pp. 205-206,

29 prmand Saintonge, "French in the Schools of New
Brunswick," in New Brunswick, Department of Education, Curri-
culum Bulletin, XI, no. 5 (December, 1968), and Canada, Royal

Commission on Bilingualism and Biculturalism, Report, Book II:
Education (Ottawa: Queen's Printer, 1969), pp. 98-108.
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of Moncton in 1963} has made the inadequacies of a predomin-
ately English-apeaking secondary school system most evident.
In 1961 only 30 per cent of the province's university and
college students came from the French-speaking population 18-
21 age group which comprised 40 per cent of that province.
Though the university had been created in anticipation of the
pressures for enrolment predicted by the 1962 Deutsch Commis-
sion on higher education, a second review in 1967 found little
improvement in the ratio.30 More French-speaking students
were qualifying for entrance but a large number did not pro-
ceed; perhaps due in part to the very low income levels of
their families. Low high school completions and high rates
of failure on provincial departmental examinations still con-
tinue to reduce the proportion of French-speaking students.
In this respect, notwithstanding the progress currently being
made in education, the stable relationships between the two
cultures has in the past relied more on the moderation of the

Acadians than a climate of mutual respect(

Acadians and French Canada
The insular character of the Acadian population of
New Brunswick within the context of the Canadian French-speaking
community forms an important external dimension of New Brunswick's

cultural dualism. Though the French-speaking population in the

30New Brunswick, Royal Commission on Higher Education
in New Brunswick, Report (Fredericton, 1962), pp. 51-52, and
New Brunswick, Committee on the Financing of Higher Education
in New Brunswick, Report (Fredericton, 1967), p. 17.
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northwest of the province retain ties with neighbouring com-
munities in Quebec and Maine, and are part "Canadien" as well
as "Acadien," the dominant culture is that of the Acadians.
The historical traditions of the Acadians mark them as a dis-
tinctive sub-culture within the national French-speaking com-
munity and the relationships between Acadians and Quebeclin
particular have in the past tended to be one of mutual indif-
ference. The Acadians have turned inward against both their
English-speaking and French-speaking neighbours. Participants
at the first Acadian National Congress deliberately rejected
Saint Jean-Baptiste day as the Acadian nation day; and chose
in its place l'Assomption to distinguish themselves from the
Québecois. While the Acadians have benefited from the cultural
exchanges and educational programmes shared with the Province
of Quebec and France, they have maintained their own identity
as a separate cultural entity among other French-speaking
Canadians. The insularity of the Acadian culture; their rela-
tive weight of numbers within the province and the difference
in political position sheltered New Brunswick from the main-
stream of the Quebec nationalism of the 1960's. Within the
province} the most extreme result of the national concern

for bilingualism and biculturalism has come from the Loyalist
rather than Acadian culture. Though a small group; the form-
ation of the Maritime Ldyalist Association in 1968, in opposi-
tion to official bilingualism; and what is perceived as a

French-Canadian conspiracy against the monarchy; indicates a
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gulf between the two cultures which is still capable of ex-
citing political bigotry.31 In a telegram to the Premier in
March 1969, the Association declared that "You are the most
dangerous separatist this Province has ever seen."

The shift in emphasis within the Province of Quebec
to a focus on provincial public policy as a means of develop-
ment} and the response of the federal government to its accom-
panying strains on the constitutional framework has, however,
had a significant impact in New Brunswick. Even prior to
1960 Hugh Thorburn observed g8igns of growing reservations
among the Acadians about their traditional nationalist course,
and a greater concern "with pursuing their own'economic better-
ment than with supporting leaders who emphasize their distinc-
tiveness from their neighbours."%g Premier Robichaud, the
Rev. Clement Cormier and other Acadian participants in the
1961 Mount Allison Summer Institute on French Canada also
noted the breakdown in the traditional insular stance toward
their English-apeaking neighbours as well as Quebec.33 What
Adélard Savoie has termed the "folklore stage” of static con-

servation had come to an end for the Acadians.IBLF The Acadians

HSees Saint John Telegraph Journal (October 28, 1968),
and Toronto Telegram, Canada 70.Team, The Atlantic Provinces

(Torontos McClelland & Stewart, 1969), P. 38.

32‘I‘horburn. Politics in New Brunswick; P. 39.

33See: MacRae} French Canada Today.

3""Adéla]:‘d Savoie, "L'Universite, 1'eélément le plus mar-

?uant de 1l'histoire Acadienne,” Vie Francaise, XXII, no. 3-4
novembre-decembre, 1967), 70.
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appear to have begun to move in two new directions. First
it is evident in their support of the 1966-67 reforms that
they possess a new propensity to utilize the structures of
provincial government to secure their economic and cultural
development{35
This post-1960 development was in part due to the

occupancy of an increasing number of provincial cabinet posts
by Acadians and an increased confidence in the responsiveness

36 As this

of the Liberal government under Premier Robichaud.
propensity becomes reinforced by advances in educational oppor-
tunities and attainment, the national imitation effect may be
anticipated to reinforce it still further. In reviewing the
slow progress and neglect of a suitable curriculum for French-
speaking students within the province; the French-speaking
provincial deputy minister for education, for example; commented
"But it is to be foreseen that as the French-speaking popula-
tion gain access, within the provincial boundaries, to better
schooling at all levels the needs will become articulated and
means will be found to satisfy the linguistic rights of a pro-
vince second to Quebec in the percentage of French-speaking

citizens.”37

354. . Thorburn, The Political Participation of the

French-Speaking Population of New Brunswick, Report for the
Royal Commission on Bilingualism and Biculturalism (Ottawa:

Queen's Printer, 1965), pp. 67-70.
361piq.

37Saintonge} "French in the Schools of New Brunswick."
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As was evident in the policy pursued in the mid-1960's
by Premier Robichaud, this particular direction combines a
concern for the development of the Acadian commupity with a
concern for the overall economic and social development of the
Province. The policy was one which ultimately focussed upon
the federal level of government as a potential source of
resources for the attainment of both ends. The provincial
government displayed a willingness to meet the demands emana-
ting from both inside New Brunswick and from the national con-
cern with the bicultural character of Canada in a ready accept-
ance of the spirit of the reports of the Royal Commission on
Bilingualism and Biculturalism. The status of the French
language as an officially recognized language was extended
in the provincial legislature and in government administration,
the availability of French language education facilities were
increased at all levels and the provincial government committed
itself to achieve "linguistic and cultural equality of opportu-

nity in New Brunswick. "8

After some ten years of Acadian
demands a separate French Language teachers college was opened
at Moncton in 1968. Continued progress in implementing the
goals of what is termed "bilingualisation" will provide a
better measure of the mutual respect within the province than

the 0ld compromises acquiesced in by the Acadians with a spirit

38Seer Premier Robichaud's. statement in Canada: Con-
stitutional Conference, Proceedings, First Meeting, Februar
5-7, 1068 (Ottawa: Queen's Printer, 1968), p. 89, and New
Brunswick, White Paper on Language Equality and Opportunity
(December 4, 1968).
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of cultural survival rather than development.

The same concern for development has also given rise
to the choice of a second alternate focus to Acadian national-
ism which represents a still more radical break with the policy
of isolationism set by the First Acadian National Congress in
1881. The themes of the o0ld nationalism which isolated the
Acadians from French Canada are respected for their preserva-
tion of an Acadian identity. The choice of a more positive
goal; however, is in this case accompanied by a rejection of
igsolationism and a search for a rapprochement with French
Canada as the ultimate means of Acadian cultural development.
Cultural exchanges and the visit of four Acadian representa-
tives to Paris in January 1969 symbolized this breakdown of
Acadian isolationism and a common sharing of Quebec's concern
for cultural development in the context of the total French
community. This second direction was the one opted for by
the Acadian participants in the Estates-General of French
Canada which had been founded in 1964 in an attempt to form
an assembly fully representative of French-Canadian opinion.,
Unlike the majority of other participants from outside Quebec,
those from l'Acadie proved willing to support the demands of
the Quebec delegates for increased provincial autonomy for
Quebec; and a recognition of French as the sole official lan-
guage of that province.39

In his opening remarks to its 1969 Sessions,

395ece: Montreal Star (March 10, 1969).
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M. Jacques-Yvan Morin, president of the Estates-General,
called for a recognition that each provincial grouping of
French-Canadians faced different problems which would call
for the application of different solutions. He argued that
while the minorities outside Quebec stressed their collective
rights: and needed the federal power to achieve their object-
ives, the Quebecois increasingly leaned on Quebec.‘"o At the
Previous sessions of the Estates-General in 1967, the Acadian
delegation was less reluctant to concur in the nationalist
sentimenté of the Quebec delegates than those from Ontario and
the West. This stance was most marked in respect of the reso-
lution concerning the status of the French language.""1 The
emergence of strong demands for an automonous Quebec in the
1969 session made this cleavage still more evident among the
delegatesQ Unlike the majority of participants from Ontario

and the Prairie Provinces who abstained from all or many of the

uo"Les Etats-generaux du Canada francais, Assises

nationales, 5-9 mars, 1969," in L'Action Nationale, LVIII,
nos. 9-10 (mai-juin, 1969), 21.

ulSee, for example, editorial comment - L'Action Nat-
ionale (janvier, 1968), L'Evangeline (24, 27 novembre, 1967),
in Les Etats-generaux du Canada francais, Assises nationales,
23-26. novembre, 1967, L'Action Nationale, LVII, no. 6 (fevrier,
1968), chapitre VIII. Measurement of the strength of associ-
ation between the percentage of the Quebec delegates voting
in the affirmative for each of the resolutions considered dur-
ing the sessions, and that of the minority regional groupings,
by simple coefficients of correlation tends to confirm this
cleavage. (Quebec/Ontario r = 5705 /L'Acadie r = +678;
/Ouest r = .287)
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political and economic resolutions concerning Quebec} the

ma jority of the Acadians voted for all thirty-one resolutions
considered by the clelega't:es.)+2 Their position appeared as oOne
of respect for the aspirations of Quebec coupled with a recog-
nition that the preservation and development of their own
identity might also be largely dependent on a strong Quebec.

A general readiness to accept this option is likely to increase
the influence of external factors on the demands made of the

New Brunswick provincial government.

Cultural and Economic Diversity

The economic disparities which are held to exist
between the two ethnic groups comprise a further dimension to
the cultural dualism of the provinceQ Measurement of income
and education for individual New Brunswickers by ethnic origin
in 1961 showed the marked disparity between the British and
French population (see Table I1I-7). Since government pro-
grammes are administered through territorial units, the primary
interest here however is in the variations in the ethnicity
of such units and their associated socio-economic character-

istics.

4_zLes Etats-generaux, Op. cit., LVIII, nos. 9-10
(mai-juin, 1969), chapitres V-VIII. On the basis of pro-
portional representation L'Acadie was entitled to 124 dele-
gates. Seventy-six of the 85 who actually participated in
the 1967 sessions were. from New Brunswick. In 1969, 24
attended from L'Acadie, of whom 22 were from New Brunswick.
ggggtal 1,606 delegates attended the 1967 sessions, 1,167 in
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TABLE III -7
AVERAGE TOTAL INCOME AND LEVELS OF EDUCATION

New Brunswick 1961 (male non-agricultural labour force)

All Origins British French
(dollars) (indexs all origins=100)

1. Average total income 3,499 106.1 85.8

2. Level of Education -
last grade attended 7.50 8.9 5.88

Source: Canada, Royal Commission on Biculturalism and Bi-
lingualism, Report, Book IIIs: The Work World (Ottawa:
Queenis Printer, 1969), p. 18 & 29.

French-speaking areas of New Brunswick are commonly

held to be relatively poorer than the English-speaking a.reas.’+3

Using per capita disposable income as an indicator of economic
development and comparing the fifteen counties on the basis of
their relative linguistic composition; however, one finds

little confirmation of this generalisation. In 1961, estimated
per capita disposable income ranged from $1,270 in Westmorland
County with 40 per cent of its population reported as French-
speaking to $490 in Kent County with a proportion of 82 per cent.
While Saint John County with only 6.7 per cent of its population
French-speaking had the second highest level of $1,230, Sunbury

ranked second lowest with $660 per capita and a French-speaking

43See for example: Peter M. Leslie, "The Role of
Political Parties in Promoting the Interests of Ethnic Minor-
ities," Canadian Journal of Political Science, II, no. 4
(December, 1969), 425,
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proportion of only 10.7 per cent. Other variables such as
urban-rural composition and its associated economic variables
were more closely related to differences in earnings than

ethnic composi*l:ion.’""l+

In a similar comparison of 1961 farm and
family income among counties, Jean Cadieux concluded that if
the Acadian was relatively poor; he was no more so than the
English-speaking New B]:'unswricker.""5

If account is taken of population weights and the
counties are compared on the basis of their share of the total
Frencthpeaking and English-speaking populations (by mother
tongue)} a strong association was, however, found between per
capita earnings and what may be termed linguistic concentration.
This is immediately observable from the finding that in 1961
66 per cent of the total French-speaking population lived in>
the eight counties with per capita disposable income less than
$900 per year compared with 31 per cent of the English-speaking
population. Fifty-three per cent of the latter lived in the
four counties where per capita disposable income was in excess
of $1}100 compared to 22 per cent of the French-speaking popu-
lation. Thus while it would be mistaken to infer that the
poorer areas of the province are predominately French-speaking;
the generalization is true in the sense that a greater proport-

jon of the total French-speaking population live in such areas

4uSee: Tables III-8 and III-9.

4550an Cadieux, "Les Acadiens sont relativement pauvres,"
Revue Economique, III (septembre, 1965), p. 4.



TABLE III - 8
NEW BRUNSWICK COUNTIES - ECONOMIC CHARACTERISTICS 1961

(2) (3) (%) (5) (6) (7)

Population

with no

secondary

Population education Labour Estimate
in Urban Population Population (5 yrs. +, Force in Per Capita
Counties Centres Age in Labour not attend- Primary Disposable
10,000 + 15-64 Force ing school) Industr Income
(Percentages) (Dollars)
Predominantly French:
Madawaska 3001 32-8 51-5 26.8 67.’* 26.2 820
Gloucester 20.0 - 48.9 23.3 78.7 30,0 690
Kent 1009 - u9.’+ 21&.8 8302 37 ou ‘4'90
Mixed:
Restigouche 51.4 29.3 52.0 24.6 69.0 18.8 1,050
Westmorland 6009 55.3 56.5 3208 55.8 6.2 1,270
Victoria 2606 - 52.0 25-9 6“’.8 3207 670
Predominantly Engligh:
Northumberland 30.1 - 51,2 25.5 62.7 17.1 880
Sunbury 59,2 53.4 sh.l 32.0 54,9 11.9 660
Saint John 88.1 88.1 58.5 35.0 46.8 1.2 1,230
Queens 11.7 - 55.7 28.4 59.9 35.8 860
Charlotte 3“. 1 - 56 . 3 3207 5806 19 .0 900
York 58.0 47.2 5709 3“’09 h907 1300 1.180
Albert 31.4 31.4 sh.6 29.8 50.1 8.8 1,120
Carleton 22.7 - 53.2 29.3 57.8 32.7 770
Kings 19.2 508 54.2 3006 53.“ 2243 930
New Brunswick 46.5 33.1 54,2 29.8 59.6 15.8 1,000
Sources P. Camu, E. P. Weeks, & Z. W. Sametz, Economic Geograph

1965), ppe 366-7, Appendix 3, and Canada,

' of Canada (Toronto: Macmillan,
Dominion Bureau of Statistics, Cengus of Canada 1961.

40T



TABLE III - 9
NEW BRUNSWICK FAMILY INCOME BY COUNTY - RURAL NON-FARM AND URBAN 1961

Distribution of Families by Income Groug

1) (2) (3) (%) (5)
Counties Number of Average - $1,000. - $2,000, - $3,000, - $4,000.
Families Income :
| (Do;lars) (Percentages)
Alvert 2,593 4,601 L,24 16.39 30.74 45,16
Carleton 3,821 3,255 9.42 32432 5ly, 20 72,05
Charlotte 5,308 Ly174 654 24,97 50.89 70,67
Gloucester 10, ll'80 3 291 1“'.98 37 06“' 550 86 70 . 96
Kent 34775 2,700 12,24 45,09 69.12 8,14
Kings 4,641 I, 364 6.66 21.85 39,82 59,32
Madawaska 5,903 4,085 7.12 22.42 Lo,22 59,04
Northumberland 8,802 34270 10.87 31.33 50470 69.34
Queens 2,199 3,607 9.05 25,01 L7.25 69.49
Restigouche 7,025 3,977 9.41 26.29 1,45 58467
Saint John 19,373 Iy, 946 3456 11.23 2l 43 Ly, 5k
Sunbury l,139 Lb,174 k.49 11.28 25.05 50473
Victoria 3,166 3,361 13.33 32.79 55437 73450
Westmorland 18,617 L,628 4,86 15,37 27.97 47,36
York 10,873 4,523 5,02 15,50 31.67 53426
New Brunswick | 110,715 4,155 7426 21,90 38495 57 .66
Canada 3,656,968 5,449 h,47 12.73 23.19 38443

Sourcet: Canada, Dominion Bureau of Statistics} Census of Canada, 1961: Family
Incomes (98-503).

GoT
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than that of the total English-speaking population.

Without intending causal or ecological inferences, the
degree of association between the French ethnicity of county
and these factors most commonly associated with income levels
may be summarized in simple correlation coefficients. As shown
in Table III-10, the relationships found in the 1961 share of
the population of a county of French mother tongue with employ-
ment in primary industry; degree of urbahization and per capita
disposable income were in the anticipated directions but weak.
Significantly strong relationships were} however, found with
the level of educational achievement, and strong negative rela-
tionships with the employment baée and labour force partici=-
pationQ In terms of living standards, family income provides
a better measure of poverty than per capita income. Here too
it was found that the higher the proportion of the population
of French mother tongue} the lower the average non-farm family
income and the greater the number of lower income families.u6
Even where allowance was made for the larger average numbers
of children per family in the lower income French-speaking
family; the degree of association was however weak. Thus while
the simple comparisons do point up the relatively high propor-
tion of economic dependents and high illiteracy rate where
the proportion of the French-speaking in a county is high:

they confirm that generalizations as to the actual income

ussee: Table III-10.



TABLE III - 10
COEFFICIENTS OF SIMPLE CORRELATION BETWEEN PROPOﬁTION OF COUNTY POPULATION OF
FRENCH MOTHER TONGUE AND SELECTED SOCIO-ECONOMIC MEASURES

1. Income and Associated Economic Factors 2. Poverty
Per Capita disposable Income - «398 Average income per family - .441#
% Urban population - 236 % Families with income
% Labour force in primary industry - «380 - $2,000 p.a. - ¢531%
% Population age 15-64 - J743% % Families with income ‘
% Population in labour force = 704w - $4,000 p.a. - 341
% No secondary education - JBUbH % Low income families** - .530%
3- Other
% Roman Catholic - J969%

% Average family size - .906%

#Significant at the 0.5 level, one tail test with 13 d.f.

##Low income family defined as family with income below $4,000 where county
average = 3.5 - 4.4 persons and below $5,000 where average = 4.5 - 5.4 persons.

20T
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levels of the French-speaking areas are in essence based on the
three predominantly French counties.

If, as in 1966, public policy seeks to reduce econo--
mic and social disparity within the province; the perception
of the Acadian counties as the poor counties is in itself of
considerable potential political significance. While the
attempt to upgrade the level of public services in the poorer
counties involved an expenditure of public funds to the ulti-
mate benefit of the whole province} it was also inevitably open
to the interpretation that the direct benefits will fall in
the largest measure upon the French-speaking population. In
addition, as such efforts emanated from the provincial level
of government, they cut across the insularity of the two ethnic
sub-cultures and ignored the distances that had been maintained
between them. The reform of government structures thus threat-
ened the traditionally stable relationships between the two
groups and compounded the divisive potential of a provincial

public policy designed to reduce economic and social disparity.

The 1966-67 Experience

An emphasis on the relative small size of the province
was taken from the initial report of the Royal Commission on
Municipal Taxation and Finance and often used to justify a
"eentralization” of governmental responsibilities. The sig-
nificance of the report and the subsequent reforms, however,
lies not in the simple geography or demography of the province

but rather in the concept that as a small political unit its



109

parts should be mutually interdependent;47

This concept not only stimulated debate as to the
extent to which public revenues raised in the relatively more
prosperous cities (such as Saint John) should be diverted to
other less prosperous areas but, as is indicated by a question
asked by a minister, the Rev. William Hart, in a letter to the
Saint John Evening Times-Globe, "Is it right to rob Peter to
pay Pierre?”, it also became capable of arousing latent ethnic
prejudices.. Such sentiments found further ground to thrive
on in that the reforms were introduced by a Liberal government,
a party traditionally favoured by French-speaking Roman

Catholicsr.-l+8 and which was led by an Acadiaﬁgfrom Kent, the

L7New Brunswick, Royal Commission on Municipal Finance
and Taxation, Report, p. 117, and White Paper on the Res ongibi-
1lities of Government (March 4, 1965), p. 20.

: 48See: Thorburn, The Political Participation of the
French-speaking Population of New Brunswick, chapter ITI. Also
simple coefficients of correlation measuring the association
between the percentage of Liberal votes in a county and the 1961
percentage of French-speaking unilinguals for the 1963 and 1967

provincial elections show moderately high relationships (r=.697
and 664 respectively).

49Premier Robichaud was the first Acadian to hold. the
office after winning a provincial election. Peter Veniot, former
editor of Courrier des Provinces Maritimes, and Minister of Pub-
lic Works was the first Acadian premier of the province but
assumed office on the retirement of N. E. Foster in 1923. This
Liberal government was defeated in 1925 by the Conservatives led
by J. B. M. Baxter. Veniot subsequently entered federal poli-
tics to become Post-Master General, a portfolio he held from
1926-30. Though provincial finances and hydro-electric power
development at Grand Falls were major issues in the 1925 cam-
paign, Senator Turgeon remarks in his niemoirs, Un tribut a la
race acadienne (Montreals Ducharme, 1928), pp. L11-413, thatall
appeared to go well for Veniot until shortly before the election
day, when the Orange Sentinel published an attack which advised
its readers that a vote for Veniot was a vote for the Pope.

Bt aiberral Sadan?
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poorest county in the province. Even if one minimizes the
actual linkage between such variables and the nature of the
programme} jt is clear that ethnic motivations could be easily
attached and utilized in opposition to its principles. While
reports from the national press which gathered in New Brunswick
in large numbers, attested to the dangers and undercurrents of
ethnic antagonism, there is little evidence that the political
parties or organized groups attempted 1o publicly exploit this

50 Some of the difficulty in attempting to geage the

factor.
extent of its existence is indicated in the equivocal reply of
the editor of the Fredericton Daily Gleaner to the charges
made in the Canadian Senate. Senator Nelson Rattenbury of
Saint John had argued that the government's programme had been

51

countered by a vindictive few using tactics of racism. One
of the most virulent opponents of the programme} Michael
Wardell, observed in an editorial that there had been no
articles or speeches against the Acadians and countered that
it was the premier and certain colleagues who had raised the
question of racism in accusing their opponents of being anti-
French. "It must be argued," replied Wardell, "that Mr.

Robichaud presumes his plan of equal opportunity to be a

measure designed solely for the benefit of French~-speaking

505ee for examples:s John Marshall, "Battle in New
Brunswick" News Service, Toronto Telegram (March 12, 1966).

51canada, Parliament, Senate, Debates: ;966-67;
Vol. I (March 9, 1966), p. 282.
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Canadians."?? The disruptive potential of open ethnic div-

isions deters both the utilization of ethnic issues on public
platforms and the perception of disputes in ethnic terms. As
is clear from Professor Hugh Thorburn's analysis of the New
Brunswick electorate, ethnic and religious prejudice are; how-
ever, customarily exploited in "back fence” or whispering cam-
paigns.53 While it is impossible to gauge the extent of such
a campaign in the mid-1960's, the universal concern that
ethnic antagonisms would erupt into a major public issue
indicates the presence of considerable ethnic tensions.

Though such organizations as the Orange Lodge have lost
their militancy within the province} a French-Roman Catholic
jdentification has continued to combine religious with ethnic
divisions in New Brunswick politics. A religious issue did
arise in 1965 when the first draft of the new Schools Act
failed to retain the ninety year old clause pertaining to non-
sectarian public education. The most forthright of at least
nine submissions received by the Law Amendments Committee of
the Provincial Legislature from Protestant sources in January
1966 urged not only the retention but also the enforcement of
this clause. While expressive of the irritation caused by the
permissiveness of provincial education authorities toward the

use of Catholic religious symbols and practices} this issue did

52"Mischievous Propaganda}" Daily Gleaner, Fredericton,
N.B. (March 11, 1966).

53Thorburn} Politics in New Brunswick} P. 52 and p. 129.
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not become a significant one in the opposition to the govern-

ment's programme; The original draft of a new Schools Act,

SIPUCPRIRONSRIEE St

Bill 137, was allowed to die at the end of the 1965-66 session

and a new bill was introduced at the 1966 session which rein-

" . e

stated the non-sectarian clause. Regulations subsequently made
under the new Schools Act retain previous provisions prohibit-
ing political or religious symbols in the schoolroom but not

so as to include "any peculiarity of the teacher's garb} or

to the wearing of the cross or other emblem worn by a member

of any denomination of Chr:'\.s‘t:'Lans."S,+ This regulation lies

at the basis of the compromise which has evolved in New Brunswick

over the past hundred yearse As a compromise it has not been
entirely satisfactory to 1'Association Acadienne d 'Education
which has for its motto "hieu et langue a l'ecole” nor for the
New Brunswick Council of the Protestant League; which opposed
the absence of the non-sectarian clause on the grouﬁds that
its removal would "aid in the promotion of the religion of one
denomination" at the expense of other taxpayers.55 It has,
however, required only a tolerance of local community initia-
tive and no specific allocation of provincial resources} and
in effect separated out the issues of religion and language.

This has neutralized much of the divisive potential of religion

suRe

gulation 67-67 under Schools Act, 0.I.C. 67-588
(June 28, 1967

), Section 11.

. 55New Brunswick Council of the Canadian Protestant
League, Submission 1o Select Committee on Law Amendments (Jan-
uary 25» 1966), mimeographed.
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where educational policy is concerned and continued to do so
in the mid-1960's.

Where ethnic divisions became evident; they would
appear to have stemmed from the programme's new design of pol-
itical and economic cohesiveness and to have been primarily
based upon the underlying divisions in perceptions of economic
interest. The tensions which have asserted themselves within
the New Brunswick Teacher's Association since 1965 provide a
significant example of this effect. In the preparation of the
N.B.T.A.'s submission to the Law Amendments Committee of the
provincial legislature concerning the proposed new Schools Act
the Association's Executive had tried to reflect the views of
both English-speaking and French-speaking teachers. To achieve
this, it had formally met for the first time in its history
with the executive of the Association des Institeurs Acadiens,
an organisation founded in 1946, in affiliation with 1'A.A.E.
whose French-speaking memberéhip overlaps that of the N.B.T.A.
Co-operation between the two groups and within the N.B.T.A.
itself, however, proved difficult on the issue of a proposal
for provincial wide salary scales, since the French-speaking
teachers considered such a scale to be beneficial to them. A
compromise was reached for the first submission to the Law
Amendments Committee which accepted such a scale with the pro-
visos that the provincial government would supplement this;
firstly in areas where the cost of living was high enough above

the provincial average to justify an adjustment; and secondly
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in isolated areas; and also that local school boards should
be allowed to supplement the scale by local taxation up to
5 per cent of the district's total cost of school teachers'

56 A month later, however, in January 1966, the French-

salaries.
speaking representatives entirely withdrew their acceptance of
the compromise with the support of a majority of French-speaking
and some English-speaking teachers.57 While the former identi-
fied themselves as recipients of the benefits that would stem
from the long standing disparities in teachers' salaries between
school districts, the latter feared the suppression of local
iniative and the imposition of "deadly and static uniformity.”
While one supported the values of increased provincial integra-
tion, the other opposed them in so far as they intruded upon
the values of individualism.58

This divergence of attitudes is in large part due to
the readiness of the French-speaking teachers to reject the

modus vivendi that had grown up between the two cultures in

educational policy and a basic shift to their cultural aspira-
tions. Together with the learning experiences provided in the
family home, and the church parish structures, the local elemen-

tary school had been an important socialization agent for the

56New Brunswick Teacher's Association, Submission to
the Law Amendments Committee (December, 1965), mimeographed.

57IbidQ; Amendment to N.B.T.A. Submigsion (January 21,

1966) .

583ee: Frére Méﬁg}ic} Aux grands mals les grands
remedes.' and J. Lorne McGulgan. "Report on Byrne Royal Commis-
sion," Educational Review, IXXIX, no. 3 (March, 1965), 10-17,
18"’27 (]




115

Acadian p0pulation§ The school had a value for their com-
munities irrespective of the general standards of instruction
and educational attainment. But while local initiative had per-
mitted the provision of a French language-Roman Catholic educa-
tion which reinforced and protected the traditions of Acadian
culture, it could not be perceived as a suitable vehicle for
economic and social development. Provincial education policy

is no longer to be perceived solely as a means of cultural sur-

vival but also of social mobility.



CHAPTER IV

A PRIMER FOR CHANGE
The Byrne Report

Basic Approach
The Report of the Royal Commission on Municipal

Finance and Taxation, received by the provincial government
on November 4, 1963 and tabled in the Legislative Assembly on
February 14, 1964, provided radical proposals for the relief
of the financial and economic difficulties facing the struct-
ures of government within New Brunswicke. In carrying out its
task the Commission had examined the entire structure of gov-
ernment within the province insofar as it related to the muni-
cipalities. Mr. Edward Byrne, Chairman of the Commission,
identified five causes of the difficulties that all governments
were experiencing in the maintenance and financing of public
services:

(a) limited tax bases aggravated by services introduced by

higher levels of government, (b) administrative responsi-

bility for shared services and cost sharing, (c) respon-

sibility for services that are not peculiar to the level

of government entrusted with the function, (4) inefficient

administration and (e) pressures.l

These had caused waste} extravagance, apathy} intolerable pro-

1New Brunswick, Royal Commission on Municipal Finance
and Taxation, Report (Fredericton: Queen's Printer, 1963),
pe. VII.
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perty tax burdens and general discontent. The fundamental
remedy which was proposed was a "functional rationalization
of the various levels of government within the province."2
No established pattern of relationship nor structure of gov-
ernment would be considered jnviolate. The Commissioners
warned that the report should be considered as a "package
deal” and to carelessly select some recommendations and not
others might destroy the comprehensive programme making things
worse rather than better.3
In providing for a new distribution of governmental
responsibility the Commission used a basic distinction between
two broad categories of public services; First there were
those of a local nature which benefit the residents of a
small well defined geographic area and were of only an indir-
ect benefit elsewhere. Such services would include fire and
police protection} streets; sidewalks and other public works
provided by cities and towns, sewage and waste removal, the
provision of water and community services; and recreation.
Secondly; there were services of a general nature which
affected a larger population and whose performance had con-
sequences for the entire province{ These general services
would include education, public health and hospitals; social

welfare, the administration of justice and civil defence.u

N

Ibide. y Po VIII.
31pid., p. XVII.
L"Ibido’ Pe 19.
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The objective was to ensure that each function was placed
with the level of government best qualified to perform it and
that each had the financial resources required to carry its
responsibilities. Concern for the inequitable distribution of
general services and their strain on local resources} it was
argued; had led to increasing provincial intervention. In
the provision of such services, the municipalities had become
instruments of the provincial government. The formulation of
policy and regulation had already shifted to the provincial
level of government. Furthermore, the size and complexity of
the services demanded required manpower as well as financial
resources which were not available at the local level.

The Commission concluded that since services of a local
nature were matters for local preference and control; they
should be performed by the municipalities. The five services
of general nature were not subject to the same considerations
and were areas over which individual municipalities could
exercise little effective control. The general services were
of province-wide significance and required large units for
their effective operation, and should therefore be directly
performed by provincial government agencies. The Commission
argued that the general services were responsibilities which
had been thrust upon the municipalities rather than the response
to local demands and that they were mainly tasks which, "we
know it is prudent for us to do or which it is our duty to do,

rather than services which cater to our convenience, comfort

F O it
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and pleasure."5 By shifting the responsibilities of govern-
ment according to this principle, it held that local govern-
ment would be freed of extraneous obligations and would be

6 At the same

strengthened in its independence and autonomy.
time the Commissioners emphasized that the recommended trans-
fer of functions to the provincial level of government was to
be a centralization of responsibilities, not of administration,
and where feasible, day to day administration should be decen-
tralized.7 It further recommended that, given the proposed
transfer of responsibilities} the provision of single member
constituencies for representation in the Legislative Assembly
would now be a particularly appropriate reform. Such a step’
would provide for more effective representative democracy and
for greater accountability of the individual member.

The Byrne Commission was concerned both for the dis-
tribution of the material and social benefits conferred by the
general services and with the distributive aspects of the tax
structure. 1In addition to an assumption of the responsibility
for general services, the Commission therefore also proposed
that provincial assistance should also be provided the munici-
palities to equalize the tax burden of local services. When

implemented, its proposals would therefore achieve the principle

of fiscal equity such that, ".eesimilarly situated individuals

51bidss pe 19.

6Ibid- lg j o) 25.

71pid., pp. 320-21.
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with the same income expenditure; value of prOperty; etce,
should receive about the same tax burden regardless of where
they live in the province, at least for each type of locality;

rural or urban, in the province."8

Local Government

Under the Commission's proposals, municipalities
within the province were to be governed by a new Municipalities
Act to provide a uniform system of local government and the
province} classified into three categories for purposes of
local government: the municipalities} to include cities, towns
and villages; local service districts to be administered by
a provincial Municipal Affairs Commission and other territory
with no provision of services of a local nature; and federal
and provincial crown lands and forests. The cities and towns
were to have the same powers and their functions confined to
services of mainly a local interest. The only remaining dis-
tinction between the two thus became one of size - 10,000 for
city status and 1,000 or more for town status.

Virtually all of the functions of the counties, which
it was noted had become mainly tax collecting agencies; were
transferred to other levels of government. If retained, they
would have been left only with such functions as local abattoirs,
markets and libraries, and hence were to be eliminated not

through a direct policy decision but as a consequence of the

81pbid., p. 123.
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functional reallocation of responsibilities proposed by the
Byrne Commission. In rural areas the parish would also cease
to exist as an administrative unit and villages would be formed
where the population was below that required for town status
but was large enough and sufficiently concentrated to support
thﬁse local services which were appropriate to their size and
needs. Their incorporation would be subject to the approval
of the Municipal Affairs Commission, and the approval of 60
per cent of those voting in a plebiscite of local ratepayers.
Existing local improvement districts or commissions where
affairs were in "tolerably good order” would be permitted to
follow this procedure and incorporate as villages.9 It was
judged impractical to form separate administrative units for
the remaining small scattered rural settlements. Such settle-
ments which required a limited number of local services would
form Local Service Districts to be created and directly admin-
istered by the Municipal Affairs Commission. Those local ser-
vices which had been authorized by local plebiscite would be
provided by the Commission.

It was also recommended that it be made mandatory for
water, fire and police protection; sanitary sewage disposal
and community planning to be provided as joint services for
all contiguous multi-municipality communities which were to be

administered for this purpose by a metropolitan council.10

9Ibido '9 P 172 .

101p34., p. 188
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The entire province would be brought under community planning
to be administered by city or town agencies; or the provincial
planning branch in the case of those areas which fell outside

the former's jurisdiction.>l

All services of a quasi-commercial
nature provided by local government including electric power,
parking lots, and water and sanitary sewage systems would be
assigned to utility commissions accountable to the municipal-
ity. Such services were to be made self-supporting on a user-
charge basis.12 The province's structure of municipal gov-
ernment composed of 6 cities, 21 towns, 15 counties, 1 village}
some 50 active local improvement districts and 10 local admin-
istrative commissions was therefore to be totally reorganized
and all existing legislation pertaining to them repealed; The
Town of Oromocto, developed by the federal Department of Nat-
ional Defence in 1956 to provide municipal facilities to mili-
tary personnel stationed at Camp Gagetown} however} was to con-
tinue to be treated as a federal financial responsibility.13
The municipalities would continue to be governed by a Mayor and
Council elected by municipal taxpayers owning real estate on

a ward system. To relieve the city and town councils of admin-

istrative details it was recommended that a Chief Executive

Officer or Municipal Manager be appointed both to carry out

lllbidog P 1?30
12 ..
Ibid. » PP 180"810

13Ibid.. pPp. 175-76. (The Town of Oromocto remained
outside the regular structure of local government within the
province until January, 1969. Prior to this date it was admini-
stered by a seven member Board of Commissioners, four of whom
were federal appointees and three provincial.)
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council policy and to act as policy advisor.

Local Finances

Municipal revenues were to be derived from four sources:
real property taxation} unconditional provincial equalization
grants} grants in lieu of taxes from federal and provincial
agencies} and nominal utility profits, licences and fees. The
Commission accepted the argument that financial responsibility
requires that a decision to increase expenditure be accompanied
by a responsibility to increase taxation. One substantial tax
rate was therefore to be determined by the municipality and
since no alternative was judged to be available or suitable,
it was to be a real property tax assessment. Tax collection
could be carried out by the Municipal Affairs Commission. The
Byrne Commission felt it desirable that property taxes should
not greatly exceed 2 per cent of market value of residential
property since 1.5 per cent has to be allocated for a provincial
school tax. It was therefore recommended that local service
rates should be kept as much as possible to a rate of 50¢ per
$100 of assessments at market value.

The proposed system of unconditional equalization
grants was designed to provide a degree of fiscal equity in
the provision of local as well as general services such that
all citizens would receive the same type and level of services

14

at about the same burdens throughout the province. In this,

1pid., pp. 270-87.
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the Commission had adopted a formula developed by Professor
John F. Graham in a study of provincial-municipal relations
in Nova Scotia.15 For grant purposes} the municipalities were
grouped according to population: A - municipalities with a
population of 19,000 of more; B - 5,000 to 16,000; and c -
towns less than 5,000, A flat rate grant would be paid to
cities and towns, which was equal to 40 per cent of standard
expenditures with a comparable arrangement for villages and
local service districts. This percentage was chosen to per-
mit a maximum local rate of 50¢ per $100 to be achieved by
the municipalities when combined with a provincial equaliza-
tion grant; which was to ensure a standard level of local
services at a standard rate of tax on the market value of
taxable real property. This standard rate would be calcul-
ated for each grouping of the municipalities and equal the
lowest or average of the three lowest rates that would have
to be imposed to raise revenues to standard expenditure less
the flat rate grant. The total graats to a municipality were
not to exceed 70 per cent of actual expenditure less non-tax
revenue for the preceding year.

A number of financial controls would also be exercised

16

over municipal expenditures including the restriction of the

municipal real property tax to not more than one half of one

1550hn F. Graham, Fiscal Adjustment of Economic Devel-
opment (Toronto: University of Toronto Press, 1963).

16New Brunswick, Royal Commission on Municipal Finance
and Taxation, Report, pp. 177-80 and Pp. 287-297.
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percent of the market value of assessed real property including
business assessment, and a limit on borrowing to one fifth of
one percent of the market value of assessed real property
(unless approved by local "plebiscite") where total outstanding

debt did not exceed six percent of assessment values.

~

Provincial Government

The recommendation that general services be fully
assumed by the province was accompanied by a proposal for the
replacement of the provincial departments concerned with the
functions of education; social welfare, health and municipal
affairs by administrative commissions. The Byrne Commission
argued such commissions were necessary firstly} given the pol-
itical folkways of New Brunswick, "to protect ourselves from
ourselves." Secondly, to free the cabinet from “"overt politi-
cal pressure” and thirdly, as one all-inclusive reason, to
permit change through the appointment of able men who would be
allowed to exercise initiative. The programme could not be
carried out with the present department structure and personnel.l7
It was argued that the worth of administrative commissions had

been already proved in Sweden18

and were required in New
Brunswick to make a fresh start and to break with the past.

They were, however, not necessarily to become a permanent

17Ibidop Pe 2’4‘ and P 319.

. 18A. J. Boudreau, a member of the Commission, carried
out a "study-tour" of Sweden as part of its research. His
report is contained in Appendix " of the Report.
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feature of provincial government.

In education, all school facilities would be the res-
ponsibility of a twelve member Public Schools Commission and
the existing 400 school districts consolidated into 60 viable
units, each with senior high school facilities and a network
of feeder elementary and secondary schools such that most
students would live within 15 miles of their high school. The
Schools Commission would appoint all senior administrators and
pay the salaries of all school personnel. Salary schedules
would be made uniform across the province and the existing
debt of the school boards absorbed by the province. Each dis-
trict would have a board of trustees who would control the
hiring and firing of teachers, and would be able to propose
supplements to the provincial programme to be financed by a
local levy on taxable real pr0perty.19

In health, hospital operations were to be provided
and administered by a six member Hospitals Commission assisted
by an advisory committee. The Commission would assume owner-
ship of all municipal and quasi-municipal hospitalsQ staff
residences and associated facilities and assume the balance
of their cgpital debt as full payment for the facilities to
be taken over. The Hospitals Commission would also assume the
responsibility for the reform and maintenance of satisfactory

mental treatment hospitals and services. The Department of

19New Brunswick} Royal Commission on Municipal Finance
and Taxation, Report, chapter 8.
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Health would thus be left with the responsibility for pre-
ventive and detection measures and would assume all related
municipal public health services which were to be provided
through its six regional health districts.zo

In social welfare, a six member Commission would
assume the welfare responsibilities of the municipalities and
the provincial Department of Youth and Welfare, and maintain
co-operation with such voluntary organizations as the Children'
Aid Societies. Direct assistance was to be provided on the
basis of a means test, and welfare administration decentralized
to maintain a close contact within the local communities.21

The administration of Jjustice would be fully assumed
by the Department of the Attorney General which was to provide
for such reforms as the appointment of full time Crown Pro-
secutors, the replacement of county gaols by six district
gaols staffed by competent personnel concerned with rehabili-
tation, and the employment of sheriffs on a salary basis.
Local police services, the enforcement of municipal by-laws
and lock-ups would remain the responsibilities of the cities
and towns.22

The general responsibility for the supervision of
municipal affairs would be transferred from the provincial

Department of Municipal Affairs to a five member Municipal

20Ibid., chapter 10.

21Ibid.} chapter 9.

221p34., chapter 11.
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Affairs Commission. To provide for the trained and special-
ized staff necessary for a consistent and equitable applica-
tion of real property tax, the Municipal Affairs Commission
would administer.real property taxation including the perform-
ance of a uniform assessment of all real property at market
value and the collection of all real property taxes.23
A municipal Debt Corporation, similar to that in Alberta,
would be created by the Commission to administer all existing
municipal debt and to supervise and authorize future municipal
borrowing. The aim in creating such a body was to reduce the
annual debt charges through longer term and large sized bond

igsues, and to control the purposes and level of municipal

debt.

Finances.

The Byrne Commission estimated that if implemented in
1961, its recommendations would have required an additional
$37}8h0}000 to0 be raised by the provincial government; an in-
crease of 37 per cent in its total revenue requiremen“ts.zl'P
This sum provided for an estimated $22,550,000 for the addit-
ional cost of the general services to be assumed by the pro-
vince, $5}336.000 for raising the standards together with an
allowance of $7,669,000 for the reduction of provincial net

debt and a contingency provision of $2}255}000. To meet this

additional expenditure the Commission proposed three major

231912-} p. 28 and pp. 186-88.
241pi4., chapter 15.
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sources of revenue. The major portion; nearly 60 per cent,
would be raised by a province-wide real property tax or
"education tax" at the rate of $1.50 per $100 of assessed
values at market value. The tax would include a business tax
component in that real property owned by industrial and com-
mercial business concerns would bear both an assessment value
equal to market value for tax payable by the owner and an equal
assessment payable by the occupant. The tax would be requis-
itioned by the Public Schools Commission from the local school
district boards which would in turn impose the tax for col-
lection by the Municipal Affairs Commission. The tax would
thus retain the status of a municipal tax and avoid the loss
of federal ex gratia payments in lieu of property taxes under
the municipal grants Act of 1951. Despite its reservations
concerning the equity and justice of personal property taxation;
the Byrne Commission also reluctantly found it necessary to
recommend a new personal property tax on passenger cars and
automobiles graduated according to the class of vehicle. As

a third source of revenue the Byrne Commission recommended an
increase in the general retaill sales tax from three to five
per cent. The Commission argued that the tax was being under-
utilized and further recommended a broadening of base. The
Commission considered income tax as a possible source of
additional revenue but reported that, due to the federal-
provincial tax collection, a higher tax would push the highest

marginal rates of tax even higher. Due to some uncertainty as
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to its effect on the growth of investment in the province, it
had also decided against any recommendation that corporation
income tax be increased.25

In proposing this reform package, the Byrne Commission
also called attention to the broader federal-provincial and
economic context of its report. Its recommendations were
made within the framework of the existing resources available
to provincial and municipal government including federal contri-
butions. The Commission noted, however, that present federal
contributions fell short of the amounts necessary for New
Brunswick to achieve public services even at only national
averages without the imposition of a relatively high burden of
taxation. It therefore argued that the principle of fiscal
equity which would be applied within the province under its
proposals should be also applied among the provinces. Without
incregsed assistance the province could never provide public
services equal to national standards.26

The Commission further reported that in all of its
enquiries, deliberations and formulation of recommendations,
it had been constantly mindful of the need for more industry
and rapid economic expansion. It saw its recommendations as
promoting a favourable climate for growth by raising the level
of education and technical skills of the labour force, by the

establishment of a uniform and stable property tax base, and

by the provision of an adequate level of public services in all

251pid., pp. 313-14.

261pid., p. 36.
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parts of the province. Since the objective was to attract
industry to the most economically advantageous areas in the
province and not to particular municipalities; it recommended
a specific prohibition of municipal tax concessions for in-
dustry.27

In conclusion, the Byrne Report posed two alternatives
for the province: +to muddle through or to put its house in
order. It argued that while New Brunswick might envy the
greater affluence of its sister provinces} it need not retain
the reputation that its governmental activities were even less
developed than its economy. With resolve the province might
become "a model of enlightened government."28

The Speech from the Throne given the day prior to the
tabling of the Byrne Report had promised legislative measures
based upon the report after the completion of an intensive
study of the report;29 On the presentation of his departmental
estimates, the Minister of Municipal Affairs, Mr. J. Leblanc,
gave the first indication of the type of reception the basic
Byrne proposals had received from the provincial cabinet when
he contended that the time had come for the province to assess
the administration of "several municipal and semi-municipal”

functions. Following his remarks the Premier announced that

the government was endeavouring to find a coordinator for the

271229-? Pp. 37-38 and chapter XVII.
281pid., .p. 38.

29New @runswick;.Legislative Assembly; Synoptic Report
of the Proceedings, 1964, Vol. I (February 18, 1964;, Pe 3.
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departments' work on the Byrne Report and hoped that the study
would be completed by the fall.3o Although the legislative
session closed on March 26 with the members anticipating that
it would be reconvened in the fall, such a session was not
held. Aljoint systematic study of the report by departmental
heads began on May 7, 1964,31 but it was not until the fall of
1965 that the provincial government was sufficiently prepared

to introduce its legislative proposals.

The White Paper on the Respongibilities of Government
The first public statements as to the intentions of
the provincial government were not made until the third sitting
of the fourty-fifth Legislative Assembly which opened in mid-
February 1965. In the opening Speech from the Throne, made by
the Lieutenant-Governor, the government promised steps to pro-
vide "substantial relief to the municipalities” and to lay
before the Assembly a white paper which would define its broad
policies. The speech also reported the first basic decision
which had been taken with regard to the Report's recommenda-
tions:
It is the intention of my government; as it proceeds
with the orderly implementation of certain of the recom-

mendations of the Report, that the administration of .
such matters will remain within the framework of the

301p3i4.,(March, 23, 1964), pp. 514-516.

3_1The planning of the government's reforms is discussed
infra, chapter VII.
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existing departmental structure.32

The government had rejected the concept of the recom-
mendations as a "package deal” and the substitution of a com-
mision for a departm~ntal form of administration; While tra-
ditionally only a general outline of a government's programme,
this statement substantially reflects the extent to which any
concrete decisions had been taken by the provincial government
after some nine months of study of the Byrne Report by provin-
cial administrators.

To the opposition in the Legislature the government
appeared to engage in a conspiracy of planning in silence.33
The White Paper which was tabled. by the premier in closing the
debate on the Address in Reply was, as promised{ a general
statement of principles and was equally unsatisfactory to the
opposition. For the latter it "personified delay and indeci-

sion” and was a "political gimmick with which to stall for

Titled "White Paper on the Responsibilities of Govern-
ment, " the paper was prepared under the Premier's office with
the assistance of officials of the Department of Finance and
the Office of the Economic Advisor. Though lacking in state-

ments of specific policy with respect to the status of local

32New Brunswick, Legislative Assembly} Synoptic Report,
1965, Vol. I (February 16, 1965), p. 7.

331bid. (February 18, 1965), and (February 23, 1965),
pp. 81-82,
2 3%r. Patterson in ibid. (March 10, 1965), pp. 291-
3. =
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government in the province} the White Paper was a significant
document. It was prepared concurrently with the taking of the
final decisions as to the ultimate direction to be followed
by the government and represents a coherent statement of the
philosophy which underlay the government's consideration of
the Byrne Report, and which was to guide the formulation of
its reform programme.

The White Paper placed the Byrne Report within the con-
text of the future economic and social needs of the province
and the responsibility of the provincial government toward
such needs. The critical issue facing New Brunswick was the
problem of economic and social disparity} and the provincial
level of government was to have a primary role in seeking its
solution. As its central premise the White Paper held that
"The activities and policies of the government must aim toward
the objective of guaranteeing acceptable minimum standards of
social, economic and cultural opportunity} without in any way
restricting maximum opportunities for the individual, the com-
munity or any sector of our society."35 Government no longer
carried a residual role in achieving the goals of the community
but was forced to carry the primary responsibility. Changes
in the structure of federalism and those which had developed
independently at the provincial and municipal level required

re-adjustments in the orientation of provincial and municipal

35New Brunswick} White Paper on the Responsibilities
of Government (Fredericton, Queenis Printer, 19255. p. 18.
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structures. Such changes together with the significant shift
in emphasis to the area of responsibility assigned to the pro-
vince required a re-examination of the roles and objectives
of provincial government and the means taken to achieve them.
In this, both the provincial and municipal levels of govern-
ment were told to be prepared for the ad justments needed to
achieve a solution to the two problems of disparity and change.

The White Paper carefully laid the ground for future
government policy by drawing a detailed analogy between the
problems facing the province and those facing both Canada and
the world community. Within all three contexts was found the
problem of disparity. Just as underdeveloped countries within
the world community were beneficiaries of international aid,
New Brunswick was itself an area of disadvantage and a bene-
ficiary qf federal assistance programmes to reduce economic
imbalance in Canada. Within New Brunswick there was also an
overwhelming disparity in opportunity and an abnormally high
waste of human resources. Furthermore} changing demands and
goals required a continuing response through constitutional
ad justment and change. At the international and national
level there had been a readiness to make structural changes
in response to economic and social change, and a recognition
of need for interdependence.

In addressing the immediate questions facing the pro-
vincial government, the Paper noted that the functions of edu-

cation, health, welfare and justice remained the responsibility
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of the provincial government but on the principle of "local
self-sufficiency” had been discharged through a particular
pattern of local institutions. The acceptance of the results
of this pattern was now however at issues. The Byrne Report
was a challenge to the continued appropriateness of this prin-
ciple. The alternative was an acceptance of the principle of
interdependence which governed international and national
policies. The latter was now t0 be accepted by the provincial
government which from this point on was prepared to accept

"the full responsibility of acceptable minimum standards of
education} health, welfare and justice for all New Brunswickers."
This definition of the scope of the provincial responsibility
directly followed the Byrne Report's definition of "general
services."” Acceptance of the principle required a re-
examination of traditional institutions and patterns. The pro-
vincial government was not yet satisfied that the path provided
by the Byrne Report was the only one. It urged all elements
within the fabric of government to set aside problems of "ways
and means" while determining their expectations as to the fut-
ure of the province} and to congider whether parochial views
could be retained "in a world and a nation which had adopted

a different philosophy."37 When an understanding had been
reached on this question} the proposals for change which would

be advanced by the government could be assessed in a proper

361pid., p. 21.

371pid.
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perspective.

In some respects the White Paper was similar to a
statement that had been made in the Assembly by Richard Hatfield,
Conservative member for Carleton County. While attacking the
Byrne Report's "obsession with uniformity,” he had called for
a concern with the elimination of extremes of ineqﬁality and
"providing for equal opportunity for people in all sections."38
For Mr. Hatfield, however, questions of political participa-~
tion and responsibility; as well as social and economic change
and the shift to interdependence, had to be recognized. The
central issue was not one of gtatus quo versus change but
rather the extent of the reform.

Though both statements were in part a skillful exercise
in rhetoric, their difference in emphasis marks the boundary
between the basic positions which were being adopted by the
provincial government and its opposition. As is evident in its
title{ the White Paper showed that the government was approach-
ing the problem of finance and municipal taxation in terms of
the relationship between the structures of government and its
socio-economic environment. In this, unlike the opposition,
it was to give foremost consideration to the removal of econo-
mic disparity and in particular the level and distribution of
public goods and services for the functions of education, health,

welfare and justice. Mention of the virtues of local democracy

N 38New Brunswick, Legislative Assembly; Synoptic Report;
1965, Vol. I (February 26, 1965), pp. 153-54. .
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was conspicuously absent from the paper's discussion of gov-
ernment responsibilities. Its emphasis was rather on the
adequate performance of what has been termed distributive cap-
ability and the improvement of the extractive capability of
government39 in the province through economic development.
In this there was a provincial interest which transcended local
parochial interests. Thus, whereas the opposition stressed
the issues of responsiveness in the sense that institutions of
local government could be said to maximize the opportunity for
local participation and provide for public accountability}
the provincial government stressed the inability of such insti-
tutions to respond to the local needs and demands due to the
inadequacy of local resources. Interdependence for one spelled
increased provincial assistance; for the other it called for
the reassertion of a full provincial responsibility in admin-
jstration as well as in finance.

The government's stand was reiterated by Mr. L. G.
DesBrisay; the Minister of Finance, in his budget speech on
the day following the presentation of the White Paper. He
announced that three factors had influenced his budget: the
need to improve the atmosphere and facilities for economic
development} meeting the demands which accompanied economic and
industrial growth and the reassessment of local government in-

stitutions by the Byrne Commission. The Minister noted that

39Gabriel Almond and G. Bingham Powell, Comparative
Politiecs (Boston: Little, Brown, 1966), p. 198.

st
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the White Paper had already identified what the government
considered as the key question of public policy, “-- the
extent to which the province should guarantee minimum stand-
ards of opportunity and services to all New Brunswickers;
using the principles of fiscal equity which we in the Atlantic
Provinces have consistently urged the federal government to
follow."uo Though the budget provided for the completion of
province-wide uniform assessments and reference had already
been made in the Speech from the Throne to the consolidation
of school districts, the budget confirmed the impression
given by the White Paper that no immediate legislative action
would be taken by the government concerning the Byrne pro-
posals. The government, however, showed its determination to
procéed with a fundamental re-assessment of local government
within the province through the establishment of a central
agency under the premier's office to be known as the Office of
Government Organization which was to “co-ordinate the planning
required in implementing the government's choice of alternat-
ives."‘"’1 Though the abbreviation of the title to "0GO" no
doubt conveyed some of the spirit of the undertaking; it lent
itself to parody and made the office a ready target for opposi-
tion to the subsequent programme of reform.

The Byrne Report and the government's handling of its

. 40New Brunswick} Legislative Assembly} Synoptic Report,
126&9 Vol. I (MarCh 5' 1965 P 225-

Hl1pi4,, p. 232.
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recommendations loomed large in the 1965 budget debates. The
ministers of the departments concerned were quick to defend
their officials and programmes against the criticisms which
had been voiced against them by the Byrne Report and seized
upon by the opposition. The latter centred their attacks on
the report around six basic points: 1its recommendations were
based on inadequate information and were defective as a con-
crete guide for reorganization; the proposals for admini-
strative commissions to protect people from themselves were
totalitarian and akin to a corporate state structure; its
obsession with uniformity and efficiency would destroy indi-
vidual rights; wuniform property assessments at market values
were unacceptable and infeasible; its distinction between
matters of local and general concern were unacceptable; and
its notions of decentralised provincial administration were
to0 vague. As stated by the opposition financial eritic,

D. Patterson, the alternative to the Byrne Commission was

“a commitment to the municipalities that the role of the mun-

icipalities shall be strengthened.....”“z

The answer to the
financial difficulties for the municipalities lay in the pro-
vincial-municipal relationship and for the province as a whole,
in the federal-provincial relationship.

No further policy pronouncements concerning the Byrne

Report were made until after the sitting was resumed in November

42@- (March 10, 1965), p. 279.

I
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1965; following a summer recess. In presenting his depart-
mental estimates, however,Mr. J. E. Leblanc, Minister of
Municipal Affairs, did attempt to answer criticisms which had
been made earlier by Mr. R. Hatfield, and in doing so gave a
comprehensive statement of his approach to the Byrne pro-
posals. He promised that action would be taken on the Byrne
Report and went on to reveal eight aspects of the report
which he considered as feasible. These were the abolition

of personal property taxation and the introduction of a busi-
ness tax, the abolition of workers' tax, standardization of
municipal law, uniform centralized assessment; equalizing
grants; a ceiling on municipal debt, the creation of a Mun-
icipal Debt Corporation to take over outstanding debts, and
the full assumption of the costs of civil defence by the pro-
vince. MNr. Leblanc explained that local governments were
recognized in the Byrne Report as an essential fabric of dem-
ocracy which were intended to assume responsibility for purely
local services. Education, health, administration of justice}
and social welfare had grown in complexity and provincial impor-
tance and could no longer be considered as local. A high
degree of interest and participation in local public affairs
was important but would be destroyed by sacrificing efficiency.
Finally he concluded, "We believe, esess, that well organized
departments can administer any program which is used for the

implementation of the province taking over the services of
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education, health, welfare and just'lce."L"3 Though specific
intentions remained uncertain} this statement foreshadowed a

major reform of local government.

Contrasting Approaches

While the findings of the various other enquiries and
studies into the problems of local government in Canada differ
in their detail and have been directed at solving the problems
of local government within a particular province} they tend to
share a common undeflying theme. This has been to stress the
value of local self-government and to seek the financial means
to maintain that role. The findings of two of the most recent
ma jor studies, the 1964 Manitoba Royal Commission on Local Gov-
ernment Organization and Finance, chaired by Roland Michener,
and the 1967 Ontario Committee on Taxation, chaired by L. J.
Smith, are similar in many respects to those of previous in-
quiries; and amply illustrate the range of financial solutions

that have been generally proposed.

Manitoba
The Michener Commission observed that "the tax revenues

of the municipalities had been unequal to the services which

had been required of them.” They had come to rely on provin-

cial and even federal assistance. As a result; their financial

position had become confused and had blurred the line of

l}BIbido’ 1965’ Vol. II (MarCh 29, 1965)! PP« 797"808.
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division between the responsibilities of the Province and its
local governments.uu In terms reminiscent of the Byrne Report,
the Commission held that a clear division of responsibility was
desirable and that this would be best accomplished through a
transfer of "the more general type of local service” to the
province rather than through increasing local tax resources.
The Michener Commission's recommendations were based on three
principles. First, the reform of municipal government should
enable them to independently carry out their responsibilities

from their own financial resources without reliance on sub-

sidies. Second, there should be division of provincial-municipal

responsibilities based on the distinction between "local ser-
vices of special benefit to the property and people within a
municipality” and “those general services which are designed
£o benefit people without regard to locality."* Thirdly, pro-
vincial taxes are more equitable for the provision of general
services to people whereas real property taxation is only jus-
tified for the provision of local services for the benefit of
the taxed property and its occupants.

Stemming from these principles its majdr recommendations
included the transfer of the financial and most of the admini-
strative responsibility for social welfare, health services and

hospital planning and construction to the provincial level.

uuManitoba. Royal Commission on Local Government Organ-

ization and Finance, Report (Winnipeg: Queen's Printer, 1964),
pp. xxvii-xxix.

451bido, P 28,
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The government of Manitoba would assume the greater share of
the costs of public schools and provide for a basic minimum
standard of education through a "foundation programme” of pro-
vincial grants which would meet the revenue requirements remain-
ing after the imposition of a uniform "Manitoba School Levy”
on real property. Provincial contributions for elementary
school construction would also be increased to encourage a
greater number of school consolidations. In school administra-
tion, the existing responsibility of the broad school divisions
for secondary school education would be expanded to include the
elementary level. The school boards would be left with advis-
ory powers save for the maintenance and use of school property,
the hiring of teachers and the statutory supervision of reli-
gious teaching.46
To ensure uniformity in property assessments, the pro-
vince would assume the assessment function with the costs to
be borne by the municipalities. Municipalities would be ex-
clusively responsible for general local government} the pro-
tection of persons and property, local roads and public works,
sanitation and waste removal, recreation and community services
and utility operations. The Commission also proposed an exten-
sive regional organization to decentralize provincial admini-
stration and to facilitate provincial-municipal and inter-

municipal co-operation. Inter-municipal regional councils

uéIbid.. Recommendations: 13-23,
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would be formed and regional administrative officers appointed
directly responsible to the premier or the cabinet, to co-
ordinate provincial services and, as members of regional coun-
cils, to act as liaison between the provincial government and
the council.

The Michener Commission shared some of the concern
expressed in the Byrne Report for an equitable distribution,
both of governmental services and of the tax burden. In a sum-
mary of its principles, the Michener Report Justified the trans-
fer of administrative and financial responsibilities on the
grounds that provincial services and provincial taxes tended
to be distributed more equitably than those of the municipal-
ities which varied greatly in size and resources.u7 But, while
it appeared to be proceeding in the same direction as the
Byrne Report, its concern for the responsiveness of local gov-
ernment proved more dominant. As Mr. Dennis Young has observed,
the Commission “emphasizes and re-emphasizes throughout its
report that local government has many intrinsic values and

wh8 The Manitoba Commissioners reported

must be preserved.
that they had read the Byrne Commission Report with interest
and noted that "while we agree with many of its principal recom-

mendations, and particularly its assignment to the province of

% 1pid., p. 28.

48Dennis Young, "The Report of the Manitoba Royal Com-
mission on Local Government Organization and Finance, " Can-
adian Public Administration, VIII, no. 1 (March, 1965), P. 25.




146

administrative and financial responsibility for the general
services of health, welfare and public school education, we
differ in regard to the role of local governmen'l:."l"'9 The
Michener Report envisaged greater local and regional partici-
pation in the administration or provision of welfare and
health services by the provincial government and felt that
it could not apply the principles it had envoked for their
transfer to the field of education. It argued that school
boards were already so deeply involved in partnership with
the Department of Education of the Proviﬁce} that it did not
seem possiblé even if it were desirable, to dissolve this
partnership.

Where it appeared to follow the Byrne Commission's
distinction betweeﬁ local and general services, the Michener
Commission fell back on the familiar but tenuous further dis-
tinction between services to property and services to people.
This latter division gives an appearance of being less open
ended and more precise, and reflects the Michener Commission's
desire for a clear-cut division of provincial-municipal res-
ponsibilities. Associated with a concern for an equitable
distribution of services and taxation, this approach attempts
to define an independent role for local self-government through
the financial expedient of equating the responsibilities of

local government with the source of its financial resources.

49Manitoba} Royal Commission on Local Government Organ-
ization and Finance, Report, p. 248-49.
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While this approach shares some concern for a distributive
capability, this becomes a secondary one in that the division
of responsibility permits higher levels of government to dis-
claim any responsibility for "local services."” In contrast,
an emphasis on an equitable distribution of public services
insists, as did the Byrne Commission, that only people consume
services.

The Michener Commission argued, for example, that since
it had relieved the municipalities of the responsibility for
general services, unconditional grants and conditional grants
for their exclusive local service responsibilities should be
discontinued. The Michener Commission acknowledged that some
municipalities might still experience financial difficulties
in providing their local services but did not attempt to exa-
mine its implications for its general principles. It was con-
tent with the hope that the consolidation of municipal units
would ease their financial difficulties. Should the latter
continue, then provincial assistance in the form of fiscal need
grants might be required for what were termed "exceptional

“50  phnis recognition that there might be such cases

cases.
shows the difficulty in attempting to approach problems of

local government with simple financial formulas. While the
availability of financial resources is of major concern, the

basic problem is to define the roles of local government in the

OIbid., p. 175.
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performance of the total capabilities of a provincial pol-

itical system.

Ontario

The approach taken by the Byrne Commission also stands
in marked contrast to that of the 1967 Ontario Committee on
Taxation, which displayed a strong concern for the democratic
values of local government. The Committee argued that, "No
approach to local government reform should begin without
recourse to the basic principles that justify the existence of
local government}" and that, "Reformation was in large part
preservation...."51 Local government existed to fulfill two
principll values, access to permit widespread participation,
and service, meaning not only the economic discharge of public
functions but also technical adequacy "in due alignment with
public needs and desires."52 While it emphasized that the
province had the constitutional responsibility for the struct-
ure of local government, it had an even greater responsibility
to foster democratic values through local institutions.

The Smith Committee on Taxation grounded its philo-
sophy of provincial-municipal relations on the four principles
of local autonomy; provincial responsibility for the promo-
tion of healthy municipal institutions; equalization} to en-

sure municipalities have the financial resources to provide

510ntario, Committee on Taxation, Report, Vol. II
(Toronto: Queen's Printer, 1967), p. 502.

5211id., p. 503.
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minimally satisfactory levels of public services; and tech-
nical and administrative assistance.53 The Smith Committee
held that where there were sufficiently large units, local
government could remain responsible for services of general
as well as local concern. 1In determining the appropriate size
unit, it sought to balance the two twin objectives of service
and access.,

While it was most immediately concerned with the need
for an equitable and adequate revenue structure to support
locally the services provided by local government} the Committee
felt that it could not ignore the need to maintain access. To
do so would be "only at the peril of providing recommendations
which would be at once unrealistic and at odds with the politi-
cal values of our society.“54 The Committee proposed the cre-
ation of a new "intermediate tier" of regional governments
over a five year period to be divided into three distinct cate-
gories, nine metropolitan, three urbanizing and seventeen
county regions} each with the functions of assessment, tax
collection and capital borrowing on behalf of their constituetn
municipalities. The provision of other services on a regional
basis would vary according to the type of region. In the case
of the county regions, which would be similar in size of popu-
lation and fisecal capacity, regional governments would be res-

ponsible for arterial roads, public health, public welfare,

SBIbido) VO].. I’ ppo 43-440
5%bid., vol. II, p. 50b.
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secondary education, regional parks and recreation; and con-
servation. They would help co-ordinate and assist in other
services provided by the local municipalities, and work with
the Province in regional and hospital planning.55
This concept of regional government had already been
proposed by a Committee of the Ontario Legislature andQ as a
possible solution to the mounting problems of Canadian local
government} is one which has attracted a growing interest.
Regional government embodies an attempt to pay deference both
to the principle of local self-government, and provide for an

equitable distribution of government services. By pooling in

a region the financial resources of a number of widely dispar-

ate local units, it strengthens the financial base for the
provision of certain services and may facilitate the utiliza-
tion of other tax sources beyond the real property tax. In
financial terms and ultimately distributive terms, it may how-
ever fall short of the extractive capacity of the provincial
level of government. The extent to which it does will depend
on the distribution of financial resources, which may be as
widely disparate between the different regional units as between E
different local units.

While it acknowledged a provincial responsibility for

the level of services provided through local government; the

Committee abrogated the need for provincial assistance in the

provision of "services of direct value to property.” The value

551pid., Vol. II, pps 507-38.
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of property was regarded within a local unit as a "fair index
of acceptable standard of service needed" and provincial assis-
tance was to be confined to those services whose benefits to
individuals as property owners was indirect or intangible."56
The Committee coupled the principle of local autonomy with
that of fiscal responsibility; and saw this combination as an
effective means of ensuring an efficient allocation of resources
between the public and private uses. Furthermore, the mainten-
ance of a maximum local responsibility in the raising of revenue
would.result in close public accountability.

The three major social services: education; health
and welfare, would remain the responsibility of local govern-
ment. While the benefit of education was of the "widest poss-
ible import"57 local authority over education was said to hold
out greater promise than central administration. Thus, while
the Ontario Foundation Tax Plan for financial assistance to
the school boards was to be strengthened and direct grants to
school boards increased from 45 per cent to an average of 60
per cent over three years} local participation in school fin-
ance would continue to ensure local autonomy and authority.
The Committee also rejected the assumption of welfare services
by the province, holding that, "... local government, as the
level of jurisdiction closest to the home, is peculiarly well

suited to the dispersion of welfare services and constitutes

561bia., Vol. I, p. 48-50.

571bid., Vol. II, p. 407.



152

158

one of the time honoured canons Of Public Administration.’
The Committee also stressed the need for adequate provinc-
wide standards in public health and recommended additional
provincial assistance for health and welfare services.

The structural reforms for regional government were
to be the solution for more effective welfare administration
and public health services. Only one function; the admini-
stration of justice, would be transferred to the provincial
level of government. There, the Committee argued that its
nature as local responsibility had long been questioned and
Ontario was in company with only Nova Scotia and New Brunswick
in retaining it at this level.59 A number of provincial grants
would be terminated, restructured or increased. Further pro-
vincial assistance would be provided through the extension of
payments in lieu of taxes} and a new system of per capita un-
conditional grants to rise with marginal increases in popula-
tion to replace the existing unconditional grant. A per cap-
ita basis was retained to encourage the growth of regional
government. Measures designed to reduce the regressive nature
of the real property tax included a "Bagic Shelter Exemption
Grant” through which the provincial government would pay the
local taxes levied on the first $2,000 of the provincially
equalized current agsessed value of all gelf-contained resid-

ential property. Measures to finance the proposals included

581bid0’ Vol. II, P ’42’4.
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591pid., Vol. II, pp. 21-23.
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a broadened sales tax base and negotiation with the federal
government for a greater provincial participation in their
shared tax fields.

The above recommendations and others contained in the
Smith Report stem from a rather different philosophy to that
of the Byrne Commission. In weighing the questions of "access”
and "service”, the Smith Commission placed the greater weight
on the side of access through the maintenance of a strong
tier of local government below the provincial level. In the
New Brunswick context, however, the problem of service proved

the more pressing consideration.

Ecological Considerations

The explanation for differences between the options
chosen by the Byrne Commission and the New Brunswick Government,
and those chosen elsewhere would seem to be an ecological one.
While a common political tradition has led to similar struct-
ures of provincial and municipal government throughout Canada,
their roles have been and continue to be shaped by fhe envir-

60

onment peculiar to each province. The Byrne Commission was
particularly concerned that its proposals should be appropriate
to the New Brunswick setting. It had drawn on the services of
Professors A. Milton Moore and Philip H. White of the University
of British Columbia, and Professor John F. Graham of Dalhousie

University, and considered structures and practices developed

60See: Kenneth G. Crawford, Canadian Municipal Govern-
ment (Toronto: University of Toronto Press, 1954), chapter II.
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elsewhere. The latter, however, were regarded as of limited
value in providing guidance for the major problems which
faced the province. This was particularly so for the "crucial
decisions covering the division of functions between the pro-
vincial government and the municipalities:"61 Conversely,
while it believed some proposals would apply elsewhere, it
did not recommend that they be "slavishly copied by others.”
The Byrne Commission concluded that the circumstances of the
province - "the attitudes of its people, its financial re-
sources, its size, the size of its cities and towns, and the
wealth and density of population in the rural areas" - deter-
mined the best solution. All six of these variables were
directly related to the state of economic development within
the province. Given the small population and compact geo-
graphic nature of the province, it was further argued} the
proposed centralized system of government would be no cause
for very great concern.

In discussing the Smith Report, in 1967, Professor
John Graham also identified the last two factors mentioned
above as highly relevant to any decision as to whether a
larger unit of local government, or a provincial assumption
of the responsibilities for general services, combined with
decentralized administration, is the best solution to the

problems of local government. Professor Graham speculated

61New Brunswick, Royal Commission on Finance and
Municipal Taxation, Report, p. 3.
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that, if the Byrne Commission had been dealing with the Pro-
vince of Ontario, it too would, like the Smith Commission,
have made a recommendation for "something along the lines of
regional government.” He also added that the Byrne Commission
would have gone further in the direction of equalization or
horizontal equity.62 These remarks reflect not only Professor
Graham's personal approach to local government but again indic-
ate the further underlying concern of the Byrne Commission for
the distributive capabilities of a provincial political system.
Although the Byrne Report and the programme of reform which
was subsequently adopted were in large part a response to the
geographic and demographic conditions of the province, they

were also the deliberate expression of political priorities.

62"Provincial-Municipal Taxation: An Analysis of the
Provincial Reports,” in Canadian Tax Foundation, Report of

Proceedings of the Twentieth Tax Conference (Toronto, Canadian
Tax Foundation, 1968), p. 171.



CHAPTER V

THE PROGRAMME FOR EQUAL OPPORTUNITY

The Legislative Programme

The formulation of a gpecific legislative framework
for the reform of local and provincial government in New
Brunswick began during the 1965 summer recess when a Cabinet
Committee On Government Organization was formed. This com-
mittee was composed of the ministers of the four departments
concerned with the "general functions” of cducation, health,
welfare. and administration of gustlce, together with the
Minister of Municipal Affairs and the Premier, who acted as
chairman. The committee was to be responsible for the devel-
opment of policy for matters arising from the Byrne Report
and the co-ordination of its subsequent implementation. Staff
support was provided by the Office on Government Organization
and its director acted both as gecretary to the cabinet com-
mittee and chairman of a committee of deputy ministers formed
as its admlnlstratlve counterpart.1

The Legislative Assembly resumed its sittings in November

lphe contribution of these bodies to the policy making
process 1is discussed at length in chapter VII.
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1965 as the provincial government prepared to present its
legislative programme of governmental reform. Shortly before
the resumption of the sitting} the premier announced the gov-
ernment's intention to establish a Select Committee on Law
Amendments, as had been recommended by the Byrne Commission,
to hear public representations on the legislative programme
and to facilitate its passage through the house. The estab-
lishment of its fifteen member committee was the first item
of government business for the fall sitting and was opposed
by the opposition on the grounds that it should be a standing
committee of the house, that too much discretion would be
given the Chairman in the hearing of oral presentations; and
that it would be able to hear only bills which were referred
to it by the House.2 On the approval of this proposal on
November 16} the premier presented a comprehensive statement
of the government's intended reforms which were collectively
termed, "A Program for Equal Opportunity."3

Under the programme, the provincial level of govern-
ment would assume responsibility for the functions of educa-
tion, welfare, and justice and public health. In education
the provincial government would assume full responsibility
for elementary and secondary education which would be admini-

stered in approximately thirty-four school districts by local

New Brunswick, Legislative Assembly, Synoptic Report

of the Proceedings, 1965, Vol III (November 16, 1965), pp. 1030-

31,
31bid., pp. 1042-51.
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school boards, in which elected members would be in the ma j-
ority. Under certain conditions such boards would be able to
provide supplements to the basic curricula. Steps were to be
taken to improve the number, qualifications and remuneration
of teachers and to provide modern facilities. In conjunction
with the Canada Assistance Plan, provincial welfare services
would be placed on a basis of need rather than means. In the
justice function, only purely local requirements such as the
enforcement of local by-laws would remain with the munici-
palities. Revisions were planned in the number and location
of courts, in the system of penal institutions, and a system
of full-time prosecutors and sheriffs would be established.
The premier also announced the government's rejection, "at
this time," of the Byrne Commission recommendation that hog-
pitals be provincially owned. It preferred to work with the
hospital boards to achieve a satisfactory system} adding that,
"To this end more stringent regulatory controls will be exer-
cised under the present legislation." b Public health ser-
vices carried out by the municipalities would be assessed by
the province together with those capital costs which they
bore for hospital construction.

Transfer of such functions necessitated s re-examination
of the position of local government institutions. Legislation
would provide for the establishment of cities, towns and vil-

lages, but county government would cease to have a "useful

Y1via., p. 1046,
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function.” Responsibilities assigned to the municipal units
were to include streets, sidewalks, streetlighting; fire pro-
tection, police protection, water supply; storm and sanitary
sewage; sewage and garbage disposal} parks; community planning,
recreational facilities, tourist and industrial development
and promotion, the maintenance of community property, licensing
powers, and by-law powers to administer these responsibilities.
The municipal units would be administered by locally elected
councils with the franchise for municipal councils and school
boards extended to all citizens twenty-one years of age and
over, who had been resident in a community for more than three
months.

The financial aspects of the programme were to follow
the advice of the Byrne Commission. Personal property} poll
and wildlands' taxation would be abolished; 1local government
would be financed through real bproperty and business taxation
for local purposes and would be pPermitted to charge fees for
services and permits; a system of equalizing provincial-
municipal grants would also be instituted; the costs of
education were to be based on a standard tax on real property
and a business tax; and the provincial social services and
education sales tax raised. It was further anticipafed that
additional funds would be forthcoming from the federal gov-
ernment to assist in achieving national levels of service.
This list omitted the social service tax on motor vehicles which

had been "reluctantly” proposed by the Byrne Commission and the
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graduated tax on trucks and other commercial and industrial
vehicles. The premier stressed that there would be no reduct-
ion in total taxation but the brogramme which had been dev-
eloped from the recommendations of the Royal Commission would
mean a re-allocation of the tax burden such that, "All citi-
zens will be taxed fairly in relation to their ability to pay."s
The responsibilities of assessment and tax collection would be
performed by the provincial government. Assessment would be
uniform at real market value with an appeal procedure which
Placed the onus of proof on the assessor. Pending assessment
of forest lands relative to productive value, such Property
will be assessed at a standard rates No tax concessions
would be allowed in the future but the premier added that for
those in effect, "Negotiations will be entered into with all
affected parties toward Obtaining a fair and equitable solu-
tion. "6

In support of these proposals, the Premier reiterated
the principles set out in the White Paper and again stressed
the government's foremost concern with disparity and inequality.
The legislative brogramme to be presented to the province would
“give life" to the principle that a "minimum standard of ser-
vices and opportunity must be available for all citizens regard-

less of the financial resources of the locality in which they

5Ibid., p. 1049.

é1vig. p. 1046,

——
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1ive."! This commitment went beyond the White Paper to include
"l ocal” services as well as education, health, welfare and ;
justice. The municipalities were without the resources both

to continue existing programmes and to meet the required expan-
sion of essential services. The premier argued that these §
problems could not be adequately solved through the "simple

8 What was

traditional expedient of providing more money. "
necessary was a revision of local government institutions and
the division of responsibility between the two levels of gov-
ernment. As in the White Paper} the ma jor focus of the pro-
posed programme was the perception of public policy within a
provincial perspectives thus the premier suggested that, "We

must all sese.e begin to think and act like a province of

600,000 people rather than continuing to segregate ourselves

according to economic advantage or precise geographic location.
We must all realize that our economic success or failure is as |
a united province veeees™
The statement also endeavoured to meet the fundamental
criticism of the Byrne Commission's recommendations by stat-
ing that the government was not implementing the Byrne Report

in that it rejected a system of extreme centralization, less

local government, narrower voting rights and a restricted voice

7Ibid., p. 1042

(0]

Ibid., p. 1043.

9Tbide, p. 10Uk,
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by the people in their affairs. The concept of admini-
strative commissions was rejected, the power of elected and
responsible school boards would be strengthened; and the
franchise would not be confined to owners of real property.
The government did not equate centralization with efficiency.
The programme was to be one of evolution, for "efficiency
with democracy,"” and of equality. The premier was at pains
to present this programme of change as an evolutionary one,
that would actually increase the responsibilities of munici-
palities, no longer hindered by responsibilities beyond their
capacities. Though education was approximately half of local
government expenditure, the municipalities had had little
authority in this field. Assessment and tax collection were
purely administrative matters. Municipal responsibility for
welfare had been assessed out of necessity rather than desire
and its transfer to the municipalities could not be regarded
as an erosion of authority. Municipal involvement in justice
and health had been quite minor and the larger responsibility
had long been carried by the province.

As for the legislative timetable, it was announced
that the legislation would not be forced through during the
current session. Those bills which had not been fully debated
and continued to attract interest to the Law Amendments Com-
mittee would be allowed to die at the close of session and
would be reintroduced during the regular winter session of

1966, The premier added, however, that if implementation of

b s :
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the programme was to begin in 1967, the legislation had to
pass in 1966.

By the Christmas adjournment the government presented
its full legislative proposals in some forty bills. Thirteen
of these bills were entirely new drafts, nine were amendments
to existing acts, and eighteen were for the repeal of exist-
ing acts. The seventeen major pieces of legislation were sent
to the Law Amendments Committee following second reading; the
remainder were considered in Committee of the Whole House. Of
these bills only one received all three readings and royal
assent before the final end of session in February 1966. The
remainder were allowed to die. The first items of legislation
presented by Mr. Norbert Theriault, making his first speech as
Minister of Municipal Affairs to the House, concerned munici-
pal organization and finance and within two weeks of sittings
the bills for the reform of social welfare, education, justice
and health were successively presented to the Legislative
Assembly. The social welfare proposals, and amendment to the
Provincial Hospitals Act were the only government proposals to
receive from the Opposition specific approval in principle at
second reading. The last major bill to be presented on December
2nd was the Financial Administration Act. This included pro-
vision for more effective management procedures and financial
controls and also for the establishment of the office of Audi-
tor General, originally promised by the Minister of Finance in

1963.
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Early in December, the Minister of Finance outlined
the financial implications of the programme with a timetable
for its implementation assuming passage of the required legis-

10 pyplic

lation by the beginning of the next fiscal year.
health, hospital debt charges, and the total costs of new
hospital construction, social welfare, school capital costs,
administration of justice would all be assumed by the Province
on April 1, 1966, and grants would be paid to municipalities

in lieu of taxes on provincial crown property. The estimated
total cost to the calendar year end was $11, 450,000, The
remainder of the programme would be implemented at January 1,
1967; and arrangements would be made for thé first new munici-
pal and school board elections for June 1967. Additional costs

for the remaining three months of the fiscal year were esti-

mated at $10,950,000.

Bill 118: The Assessment Act

On November 23rd the premier had confirmed in the House
a statement he had made to the press to the effect that Bill
118, the Assessment Act, to be presented that day, had to be
passed in the current session if the whole programme was to be
implemented by January 1, 196?.11 In giving priority to this
bill, the premier had qualified his earlier statement concern-

ing the passage of legislation; and thus allowed the proposed

101114, (December 7, 1965), pp. 1149-59.
117p5d. (November 23, 1965), p. 1071.
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new system of assessment to bear the major brunt of the attacks
made on the government's programme. Ignoring other debates in
which the assessment proposals figured; the time subsequently
taken for its consideration and passage indicates the weight
of the opposition borne by this bill. Bill 118 received sec-
ond reading on November 23rd and was referred to the law
Amendments Committee. The committee began consideration of
written submissions on ‘the bill on December 14th, and after
sitting through the Christmas adjournment of the House reported
back on January 25, 1966, with proposals for some 61 changes
in the bill's 52 sections. The committee's report was debated
on January 28th and the following day the bill was referred
to Committee of the whole, with the government proposing
changes in all of its sections. It did not receive third
reading and royal assent until February 22, after nearly a
month's debate. The government's decision to proceed with
the bill, against a determined opposition; had made the session;
originally called on February 16, 1965, the longest ever held
in the history of the New Brunswick Legislative Assembly.
Although the provincial government argued that new
assessment procedures were 2 necessary reform quite apart from
the programme Of governmental change} Bill 118 did provide the
essential financial base for the programme. Opposition to the
programme thus centered on the bill as a keystone to the over-
all programme. For the opposition in the Legislative Assembly

all of the bills were interrelated and to give approval to one

adbr S i st i 25 ke obr e
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would involve "an essence of approval” to the others.t? For
the government the priority given the bill was necessary to
ensure the programme could commence on its proposed target of
January 1, 1967. This timetable would allow the governmental
changes to be fully implemented before the expiry of the term
of the Legislative Assembly in 1968. The emphasis given the
bill also had a tactical advantage for the government in that
the major efforts made in opposition to the whole programme
were drawn onto a complex and technical piece of legislation,
and was to drain the opposition of some of its energy when it
came to the final drafts of the more substantive aspects of
the programme.

The Opposition sought to prevent passage of the Assess-
ment Act in the session by a series of delaying tactics. It
requested more time for consideration of the bill in committee
and, after government amendments were received, for a second
committee stage. Support was also given to those organized
groups; including the cities and other municipalities} which
called for an extension of their deadlines for submission to
the Law Amendments Committee. As tempers grew short in the
Assembly the atmosphere throughout the province grew equally

charged, and threats were made on the premier's life.13 &

"watch dog” committee was formed under the auspices of the

IZMI'Q McCain., in ibid., Vol., V (February 91 1966)9
p. 1905, '

13Robert Re%ulyQ "The New Hate in New Brunswick,"
Toronto Daily Star (February 12, 1966).
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Union of Municipalities by a number of its members to oppose
the assessment proposals}lu and a citizens' group; known as
the Independent Committee on Legislation, was organized under
the leadership of J. A. Rioux, an Acadian and president of the
Fredericton Board of Trade, to petition for the rejection of
the bill. The petition collected over 31}000 names, seventy-
seven per cent of which came from the counties of Kings} Queens,
Saint John (including the city), Victoria, Westmorland (includ-
ing Moncton), and York (including Fredericton), with one quar-
ter from the City of Fredericton alone.15 The petition was
presented to the House after the Christmas recess. A motion
by the opposition that the petition be granted was, however,
defeated after three full days of debate. During the debate
the premier noted the absence of any signatures from the two
predominantly Acadian counties of Gloucester and Kent, and
accused the sponsors of the petition of deliberately attempt-
ing to indicate that no-one would support the petition in
these counties. This implication of prejudice was, however,
denied by the Opposition} who argued that it was signed by
members of both "races.”

The issue of the government's policy toward tax con-

cession to industry became one of the central issues in the

1L’In its campaign against the government the Union
expended some $12,450, mostly in legal fees. Saint John

Telegraph Journal (September 23-24, 1966).

15See Table in New Brunswick, LegislativeuAssembly}

Synoptic Report, 1965, Vol. IV (February 3, 1966), pp. 1714-15.
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debate on the Assessment Act and entailed the opposition of

Mr. K. C. Irving; the second largest employer in the province
next to the Canadian International Paper Company. Customarily
described as the province's "leading industrialist,"” his inter-
ests were among those which enjoyed substantial tax relief from
such concessions.16 In an appearance before the Law Amendments
Committee on December 14, Mr. Irving opposed the passage of the
Assessment Act and charged that the power which would be given
to the government to nullify tax agreements would break faith
with companies who had made investments on the strength of such
agreements. He warned that no-one would become involved in
major industrial investment in the province in the atmosphere
of distrust that the legislation would crea‘be.17 Mr Irving's
four English language daily newspapers joined in opposition

to the government's programme with the only other English daily,
the Daily Gleaner, owned by Brigadier Michael Wardell, a bitter
opponent of the premier and his government.

Much of the controversy which developed over the tax
concession issue was the result of the development of some ambi-
guity as to the government's intentions during the fall sitting.
The premier's general outline of the Programme on November 16th

had stated that, "No tax concessions will be allowed in the

16See W. B. Sawdon, "Protesting Too Much," Sackville
Tribune Post (January 6, 1966).

17New Brunswick, Legislative Assembly} Select Committee
on Law Amendments, Proceedings (December 14, 1965), Tape 7,
transeript pp. 47-51 (mimeographed).
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future," and negotiations would be entered with effective

n18 This

parties to achieve "a fair and equitable solution.
statement and the rejection of the Byrne Commission's pro-
posals that existing tax concessions "be terminated without
compensation” was confirmed in the "Assessment Fact Sheet"”
which was circulated on the introduction of Bill 118. Sect-
ions 3 and 19 of Bill 118 repealed all existing tax legis-
lation and established procedure for the consideration and
negotiation with parties to "any agreement heretofore made”
under which a five man board could order the rebate of any
tax assessment under the Act. No reference was made to the
rider added to the Byrne Report that provision might be made
for a five year transition period to the new tax basis. On
the second reading; however, of Bill 128, to repeal an act
regarding adjustments of fixed valuations, some misunderstand-
ings of the intent of Section 19 of Bill 118 became evident.
The leader of the opposition objected to what he perceived

as the power given to an appointed board under the Assessment
Act to consider and negotiate tax concessions. This was a
fear which continued to be expressed by other opposition mem-
bers, despite the denials by the Minister of Municipal Affairs
that there would be further tax agreements.19 Future policy
was clarified later on December 7, when in presenting esti-

mates of the financing of the government's programme, the

18New Brunswick, Legislative Assembly. Synoptic Report,
2 2 Vol. IIX (November 16, 1965)) P 10460

191bid. (November 26, 1965), p. 1155-56.
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Minister of Finance again referred to the renegotiation of
present tax concessions and, in an example of the estimated
affect on tax levies, spoke of the increase in the tax levy
on Dalhousie due to the assessment and levying of taxes at
full market value on "industries previously under special
assessment. "20
It was this policy, understood as the rewriting or
negation of existing agreements in "breach of faith" of bind-
ing contracts, which prompted the opposition of such figures
as Mr. K. C. Irving and representatives of the Canadian Inter-
national Paper and other companies, who warned that it would
discourage existing or new industrial enterprises. At the end
of some nine hours of the first sitting of the Law Amendments
Committee on December 14, and the hearing of eighteen briefs,
the Minister of Municipal Affairs, however, stated that there
had been a misunderstanding of the bill and that the government
believed that it had a "moral obligation to honour these agree-
ments and fully intends to do so.” The bill, in fact, was to
provide for "willing negotiations" with the government for
those holding agreements who wished to do so.21
This statement of policy was contrary to what the

opposition members of the committee had perceived as the inten-

tion of the government, and they accused the government of

201pid. (December 7, 1965), p. 1155-56.
21New Brunswick, Legislative Assembly} Select Committee

on Law Amendments, Proceedings (December 14, 1965), Tape 25,
transcript p. 178.
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misleading those who had appeared before the committee. The
charge was taken up in the Assembly eight days later in a non-
confidence motion which pointed to an apparent conflict between
this statement and the earlier one by the Minister of Finance.
The charge of inconsistency was denied by the government and
the motion defeated.22 An amendment to the Bill 118, intro-
duced February 17, struck out the previous Section 19 and sub-
stituted a new section which further clarified the choice that
would be given to holders of tax concessions between tax pay-
ments at existing levels or on the basis of the new property
and business assessments, subject to reference to a Tax Agree-
ment Board.23 This was a procedure which had been suggested
by Mr. Nadeau, then Mayor of Edmundston, in his presentation
to the Law Amendments Committee.zu
Although the public record does not permit a totally
unqualified judgement} the weight of the available evidence
does strongly indicate that the opposition from the representa-
tives of the local governments and industrial corporations to
the government's policy pronouncements concerning the tax
agreements and their possible impact on industrial development,

did result in a substantial modification of the government's

y 22New Brunswick, Legislative Assembly} Synoptic_Report,
1965, Vol. IV (December 22, 1965): PP. 1384-97.

231pid. (February 17, 1966), D. 2225.
2b’New Brunswick,. Legislative Assembly; Select Com-

mittee on Law Amendments, Proceedings (December 14, 1965),
tape 13, transcript p. 89,
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intentions. The interjection of the Minister of Municipal
Affairs in the Law Amendments Committee and subsequent redraft-
ing of the relevant sections of the Assessment Act, went beyond
clarification. In particular, the denial of such a shift by
the provincial government leaves unexplained the silence of its
representatives on the Law Amendments Ccommittee during the
long succession of critical presentations.

A readiness on the part of the provincial government
to respond to some of the mounting criticisms of its proposals
was further shown by the Premier during the Christmas recess
of the Legislative Assembly, when he announced that at the
insistence of the municipalities the proposed ceiling of 50
cents per $100 of valuation for local services would be re-
moved.25 This ceiling had been proposed by the Byrne Commis~
sion and originally accepted by the government in an effort
to control the burden of property taxation. Any control was
now to come from the locdl taxpayers. He further announced
that the limit on annual borrowing for municipal capital pro-
jects would be increased, and that the cities and towns would
be given the option of collecting their own taxes or having
them collected by the province. This announcement foreshadowed
the many revisions in the legislation originally introduced in
November 1965 before their reintroduction during the new leg-

islative session.

25L0uis J. Robichaud, "Address to the New Brunswick
Federation of Labour" (January 18, 1966), mimeographed.
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For the most part, the large number of revisions
which were publicly made to the original proposals were due
both to the magnitude of the reforms and the time available
for their preparation. It was inevitable that the first
drafts, or indeed even the second, of the required legislation
could not anticipate all the complex political and legal im-
plications of its various provisions. The revisions reflected
both improvements in legal draftmanship and a response to the
issues raised in public debate. In the latter respect, the
provincial government largely resisted any fundamental ad just-
ment to the general transfer of responsibilities. It did, how-
ever, show a special sensitivity to the charge that it was
trying to destroy local autonomy and democracy and made an
effort to soften the elements of centralization and provincial
control where contained in its reform programme.

Bill 21, the new Municipalities Act, contained exten-
sive alterations to the original draft. Among the fourteen
amendments was a general extension through a preamble of the
enumerated powers of the cities and towns, which read, "Any
service deemed by the Council to be expedient for the peace,
order and good government of the municipality and for promoting
the health, safety and welfare of the inhabitants of the mun-

icipality eeces This was to allow the municipalities to make
uge of particular powers contained in their charters for local
services. The fear that had been expressed in the opposition

to the programme for the adequate provision of local services
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to unorganized territory had also led the provincial government
to now fully accept the concept of local service districts ori-
ginally proposed by the Byrne Commigsion. Furthermore, pro-
posals for an extension of the borrowing powers of the munici-
palities to temporary borrowings for current operating account
to 4 per cent of their budget, and to increase the limit on
annual borrowing for capital purposes} without requiring a
"plebiscite,” from 1/5 of 1 per cent to 1 per cent of assess-
ment values, were also added to the new act.26
Bill 137, the original draft of the Schools Act, had
added to the authority and responsibility of the local school
boards beyond the Byrne recommendations. To counter charges
of centralization and undue ministerial discretion, the sec-
ond draft, Bill 22, now provided for a still greater emphasis
on the role of the boards in school administration and provided
for the employment of a "Chief Administrative Officer” or dis-
trict superintendent with a provincial officer or regional
super-intendent to be appointed to act on behalf of the min-

27

ister for regional district groupings.

The Final Version, 1966

The legislative provisions for the governmental reforms

_ 26See: New Brunswick, Legislative Assembly, Synoptic
Report, 1966, Vol. I (April 15, 1966), pp. 189-94 and Municipal-

ities Act, ch. 20, 1966 (1st sitting), First Schedule and Sectilons

24-28, 90-91. A further amendment in 1967 raised the borrowing
limit to 2 per cent and permitted the establishment of. revenue

rezerve funds - An Act to Amend the Municipalities Act, ch. 54,
1967.

_ 27See: New Brunswick, Legislative Assembly} Synoptic
Report, 1966, Vol. I (April 19,1966), pp. 229-232 and Schools

Act, ch. 24, 1966 (1st sitting).
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were reintroduced in the Legislative Assembly which began

jts fourth session on March 22, 1966. Many of the bills
introduced in the fall had been substantially redrafted or
revised and, to assist in their scrutiny, the Law Amendments
committee was now made a standing committee of the House.
Following the debate on the address in reply to the Speech
from the Throne, an Easter recess and the resumption of the
session on April 12 for the Budget Speech, which made no pro-
vision for the new programme changes, the government once
again presented its series of reforms to the Assembly. On
April 13, the government began the reintroduction of its re-
vised legislative programme with the Financial Administration
Act and its justice proposals. In the latter the government
took the opportunity to add to the Byrne proposals the aboli-
tion of the separation between Chancery and Queen's Bench
Divisions of the Supreme Court. Then followed the Municipal-
jties Act, the Schools Act and twelve other education bills,
welfare, health and a variety of municipal legislation, agri-
culture and minor amendments. On June 10 ninety-two bills
received Royal assent; over seventy were related to the pro-
gramme and included twelve new Acts, thirty-five amendments
and thirty-nine repeals. The major remaining bills - the
Schools Act, Municipalities Act, Municipal Assistance Act,
Municipal Elections Act - together with the new Dams and
Sluiceways Act, seven amendments} including the increase in

the Sales Tax from three to six per cent, and broadening of
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its base, and twenty-four repeals all related to the programme,
were contained among the forty bills which received Royal

assent on the last day before the summer recess on June 22,

1966.

Rural Economic Development

The significance of the government's programme of gov-
ernmental reform to the economic development of the province
was made especially clear in the third week of September} when
New Brunswick became the first province 10 sign a comprehensive
area development agreement with the federal government. The
two agreements which were signed for North-eastern New Brunswick
and the Mactaquac region marked a significant departure from
previous federal rural ad justment policies, and were designed
to mount a concerted attack on deficiencies in education and
labour mobility which lay at the root of rural poverty.28

The North-eastern Region - 3,400 square miles compris-
ing the counties of Restigouche and. Gloucester plus a North-
umberland County parish - had a labour force of approximately
29,000, of whom 10,000 were chronically underemployed or per-
manently unemployed. Average per capita income of $500 was

half the provincial average} and one third of the Canadian aver-

28Helen Buckley and Eva Tihanyi; Canadian Policies
for Rural Adjustment, Economic Council of Canada, Special
Study No. 7 éOttawa: Queen's Printer, 1967), pp. 202-210.
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age.29 A large amount of private investment was, however,
being made or planned in the mining and pulp and paper indus-
tries in the region, and provided a potential base for the
elimination of rural poverty. In providing for public invest-
ment to help achieve this objective, the development plan gave
top priority to education programmes to upgrade the level of
education and skills of the labour force, and to improve the
overall educational facilities of the region.

The New Brunswick government's programme of school dis~
trict consolidation and the provision of modern high schools
thus formed a key element in the overall plan and had facili-
tated its early adoption. The existing one hundred school dis-
tricts were to be reduced to six and capital expenditures of
$24,000,000 were to be made for educational facilities over a
five year period. Other projects included the provision of
special technical and vocational training, the relocation of
nouseholds and construction of new housing units at major
centres, the rationalization of farm holdings and a number of

developmental projects including the improvement of the trans-

portation network and investment in inshore fisheries. The total

costs over a ten year period were estimated at $89}250}OOO with

a federal contribution of $62,136,000 allocated from Agriculture

and Rural Development funds, the Fund for Rural Economic Devel-

29Canada} Department of Forestry and Rural Development,
Acreement Covering a Comprehensive Rural Development Plan for
North-east New Brunswick (Ottawa: Queen's Printer, 1966),

Schedule B, Program Guide.
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opment, the Department of Manpower, and the Central Mortgage
and Housing Gnrporation.3o
The second Mactaquac project at an estimated cost of
$20,950,000 with a federal contribution of $15,358,00Q was to
provide for the development of an area of low productivity and
growth surrounding the new hydro-electric dam on the Saint
John River, fourteen miles above Fredericton. The dam was
approved in 1963 and was being built at an estimated cost of
$78;300;000 by the New Brunswick Electric Power Commission,
which received $20,000,000 in assistance from the Atlantic
Development Board.31 Both the North-east New Brunswick and
Mactaquac projects were to be co-ordinated and implemented by
the New Brunswick Improvement Corporation, a Crown corporation
created in 1965 to co-ordinate such economic development pro-

jects within the province.32

The Conclusion of the lLegislative Framework

Before the resumption of the session a by-election was
held in the four member Saint John City on September 12, 1966,
to fill a vacancy left by the resignation of D. A. Riley, Chair-
man of the Power Commission. In 1963 Mr. Riley had gained the

seat with a majority of 82 over the nearest defeatéd Conserva-

3OIbid.} Schedule C. Summary of Costs and Distribution.

31New Brunswick} Community Improvement Corporation,

Agreement Covering a Comprehensive Rural Development Plan for
the Mactaguac Region of New Brunswick (1966), Schedule B,
Program Guide.

. 31New Brunswick, Community Improvement Corporation

.A.Ct, ch. 2’ 19650
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tive candidate and the by-election was regarded as a test of
the government proposals. Dr. Stephen Weyman{ former Mayor
of Saint John, successfully retained the seat with a majority
of 57 and three days later was appointed to the Health port-
folio. Following the by-election Mr. C. B. Sherwood announced
his intention to resign his leadership of the Conservative
Party and was subsequently replaced by NMr. C. Van Horne, former
Conservative M.P. for Restigouch-Madawaska 1955-61, in a party
leadership convention held on November 26. Mr. Van Horne had
returned to lead the Conservatives in the next provincial gen-
eral election and stood in a further by-election held on Feb-
ruary 6 to fill a vacancy left in the three member Restigouche
seat by the death of Dr. Dumont, Minister of Health. This by~
election was an encouraging‘one for the Conservatives, as
Mr. Van Horne was elected with a 2,673 vote majority over his
Liberal opponent, former School Superintendent J. A. Savoie.
The last remaining legislative provisions for the
reform programme were presented during the October and November
1966 sittings of the Legislative Assembly. Three major items
remained: the County Courts Act, the Real Property Tax Act
and the Supplementary Appropriation Act which provided for an
estimateq total gross expenditure for the first three moriths
of the programme of $2?,157,163.33 Total additional expendi-
ture was estimated at $19,342,400 and revenues at $14,280,370.,

33The estimate for education was considerably above the
first figures given by the Minister in December.
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These bills and special.provisions for the Town of Cromocto,

a new Emergency Measures Act, which repealed the existing
Civil Defence Act, and six amending Acts received Royal assent
together with fourteen other bills at the close of the session
on November 24, 1966.

This second 1966 sitting was also the occasion for a
further public revision of government policy} in this instance
concerning the social services and education tax. In broaden-
ing its‘base under the June amendment, the government had pro-
vided for the removal of the exemption on children's clothing.
This exemption had proved difficult to administer and substi-
tuted in its place was an annual rebate of $4.00 to family
allowance recipients. This aspect of the amending Act attracted
considerable criticism and particularly strong opposition with-
in the Assembly as the Bill was considered in Committee of the

Whole. ¥

On resumption of the sitting of the Assembly in Oct-
ober, it was the first item raised by the Opposition; who were
promised a later announcement.35 A motion subsequently intro-
duced by the opposition which called upon the government to
amend the relevant sections of the Social Services and Education

Tax Act was ruled out of order by the Speaker. He ruled that

debate on an act could not be revived by a subsequent motion

. BuNew Brunswick, Legislative Assembly; Synoptic Report.
1966, Vol. III (June 15, 1966), pp. 1159-67 (June 17, 1933?.
pp. 1269-81, pp. 1284-1322 (June 18, 1966), pp. 1324-31.

351bid., Vol. IV (October 18, 1966), p. 1402.
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at the same session. An amending bill might be introduced
but where the act involved the raising or spending of money

the bill could only be introduced by the government.36

Finally,
on the presentation of the supplementary estimates for the
government's reform prOgramme} the Minister of Finance stated
that the new sales tax provisions would take effect January 1,
1967, and that, in view of the "considerable public debate"”
concerning the taxation of children's clothing; the government
would take steps to continue the exemption.37

The new draft of the Real Property Tax Act was also
more comprehensive in scope than the original 1965 draft and
provided for the imposition of municipal and provincial real
property and business assessment taxes, including the provinc-
ial tax of $1.50 on each $100 assessment}38 municipal taxation
for local services{ school district taxation for supplementary
education programmes and local service district taxation.
Whereas the original 1965 draft had provided for administration
by the Department of Municipal Affairs, the act now provided

for it to be carried out by the Department of the Provincial

Secretary; together with that department’'s other major revenue

36Ibid. (November 9, 1966), pp. 1473-74.
371pia. (November 15, 1966), p. 1539.

38New Brunswick, Real Property Tax Act, ch. 151, 1966
(2nd Sitting). This had previously been part of the proposed
Schools Act. A federal amendment to the Municipal Grants Act
was, however, to make this device unnecessary. See Canadian
Tax Foundation, The National Finances, 1969 (Toronto: Can-
adian Tax Foundation, 1968), p. 146.
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functions. All municipalities accepted the tax collection

services of the province under the act.

The Transfer of Responsibilities

On January 1, 1967, the administrative provisions of

the provincial government's reforms took effect as the County
Councils wound up their affairs and interim school boards began
their administrative duties pending the new local government
elections held in June 1967. The transfer of responsibilities
was also accompanied by the transfer of all full-time local
personnel who had been employed by the municipalities and school
boards; and who wished to join the provincial public service.
This transfer had begun with the assessment personnel} who had
been absorbed into new provincial offices during the summer of
1966 to carry out a crash assessment programme ready for January
1. This project encountered some difficulty from Mayor E. Jones
of Moncton; an opponent of the government's reforms, who demanded
compensation for the transfer of city records and placed a
police guard over them in an attempt to prevent their removal

by provincial officials.39 The assessment programme was, how-
ever, a highly successful undertaking and was completed by the
beginning of 1967 in readiness for the first provincial property
tax collection.uo

In 1966-67 some 550 former municipal employees were

39Saint John Telegraph Journal (August 12 and 13, 1966).

403. H. Craig; "Revolution in Assessment and Taxation in
New Brunswick," Assessors’ Journal (July 1967), pp. 28-29.
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brought into the provincial public service as a result of
the transfer of responsibilities.LFl To facilitate the trans-
fer special meetings had been held during the fall of 1966 to
orientate them to provincial employment and those who wished
to enter the provincial public service were subsequently inter-
viewed and classified by the Civil Service Commission. Those
who were not immediately accommodated were temporarily assigned
to provincial departments and paid by the Civil Service Com-
mission until they could be assimilated into permanent depart-
mental positions for which they received priority.

The transfer of responsibilities affecting schools
and hospitals together with pressures within the New Brunswick
Liquor Control Commission brought the issue of public service
employer-employee relationships to the fore. In June 1966
Dr. Saul Frankel of McGill University was appointed as Royal
Commissioner to report on what arrangements would insure,

"appropriate, effective and just relationships." His report
was released in the summer of 1967. It proposed a major
expansion of collective bargaining in the provincial public
service with a carefully constructed system of voluntary arbi-

k2

tration} and formed the basis for the 1968 Public Services

Labour Relations Act.

ulNew Brunswick, Royal Commission on Employer-Employee
Relations in the Public Services of New Brunswick, Report
(Fredericton: Queen's Printer, 1967), p. 40.

421vid., Part One.
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When the provincial legislature reopened in March,
1967, the reform programme still continued to be a contentious
issue. A number of further amendments were introduced to the
legislation passed in the previous session and new provision
was made for provincial regional libraries. The provincial
government now advanced further legislation which it termed
a "Program for Citizen and Community." The new proposals
included the establishment of the office of Ombudsman, a Human
Rights Commission, a provincial Translation Bureau, and a
Housing Corporation and Post-Secondary Education Commission,
Truth-in-lending legislation, and medicare for welfare reci-
pients.43 Planning for the reform programme and its imple~-
mentation which had been co-ordinated through the Office of
Government Organization gradually reverted entirely to the
government departments during the summer of 1967.

On October 23 the long awaited provincial election was
held. The programme figured in the electoral campaign in such
issues as centralization} the level of provincial property tax-
ation, the size of school districts and the transportation of
school pupils. The personalities of the Premier and the Leader
of the Opposition were} however, also primary features of the

campaign. In the election, fought within newly revised elect-

. 43New Brunswick, Legislative Assembly; Synoptic
Report, 1967, Vol. I (March 14, 1967), pp. 2-8.



185

oral boundaries,au the Liberal government were returned with
the same number of 32 seats it held in 1963 in a legislature
enlarged by 6 seats to 58. Mr. Van Horne was Personally
defeated with 221 votes below those of the lowest successful
Liberal candidate in his riding. The overall distribution of
votes changed only slightly from 1963 with the Liberal share
of the total going from 52 to 53 per cent. The most notable
shift in representation came from the government's loss of
Charlotte County; a marginal four member seat, due to a 3 per
cent swing to the Conservatives in which the Minister of Labour
lost his seat. The Ministers of Health and Youth and Welfare
also lost their seats due to a similar shift in Saint John
Centre. The election marked the end of two years intense pol-
itical struggle within the Province and its result gave the
government the opportunity to continue with the implementation
of its programme for economic and social reform.

Some indication of the magnitude of the reforms is

shown in the volume of legislation presented before the House.

#uThe last redistribution had taken place in 1946,
In March, 1967 the provincial government introduced a new Elect-
ions Act based on g report prepared by the Hon. J. E. Michaud,
retired Chief Justice of the Queen's Bench Division. Its pro-
visions included the use of a single standard ballot Paper for
the first time in New Brunswick and the holding of plebiscites
in provincial elections. In addition, the government announced
its intention to appoint an independent electoral boundaries
commission, but as an "interim" measure provided for an immed-
iate increase in representation in six areas and for an estab-
lishment of separate constituencies for all cities in the pro-
vince. When accused of gerrymandering, the premier stated that
he had not been a member of the six or seven member committee
which had drawn up the boundaries and that its Judgement was
based on “geographical population,”
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In April 1965 there were 367 public statutes in the province.
By November 2k, 1966 the government's programme had resulted

in provision for the amendment of forty-eight of these, the
repeal of sixty-five and the passage Of twenty-two new acts.
Thus, within a year} over 30 per cent of the provincial stat-
utes had been amended or repealed; and replaced by a new frame-
work for provincial and local government of the plc'ov:'u.nce.)"'5
While this had involved an enormous expenditure of effort on
the part of the provincial government and the provincial public
service, it remains a framework. The achievement of the "equal
opportunity” goals of the reforms will require a continuous
allocation of resources. The success, however, in achieving
the preliminary administrative reforms provided a potentially

stronger base for the future gsocial and economic development

of the province.

Responsiveness} Distribution and Development

The scope of the governmental reforms was such as to
impinge on virtually every sector of the province and prompted
spokesmen for industry, farming, local government} employee
groups} gsocial service groups} church groups and others to
express their interest in the government's proposals. Many
of their comments were peculiar to their own sectional inter-

est or concerned with the detailed statutory provisions for

45A comprehensive review of the new municipal organi-
zation of the province is contained in: Edwin G. Allen,

Municipal Organization in New Brunswick (1967) (Fredericton:
September, 1968).

e
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the programme. Indeed the attention given to the technical
Assessment Act as the government's first priority for its
legislation was apt to result in a quarrel with its draftsman-
ship as much as with the overall intent of the legislative
Programme. Whatever their particular concerns; however; the
recurring theme of the opposition to the Drogramme was its
interpretation as a programme of excessive centralization to
be forced on the province at the expense of responsible gov-
ernment. As Mr. G. A. McAllister observed, the principle of
equal opportunity and the imperative need to provide better
standards of service were not at issue. The issue was rather
the method to achieve them, i.e. the necessity of refashioning
the total structure of government of the province, and the role
of local government in that structure in the way proposed by

46 The alternative presented by the opposition

the government.
Conservative party and echoed by the Rural Association of the
Union of New Brunswick Municipalities, was to strengthen the
role of the municipalities by relieving the pressures on mun-
icipal taxation and to provide provincial funds to upgrade the
standards of service. Thé province would in turn seek the
channelling of additional funds into the province. The pro-

pPosed new structures and roles of provincial and local govern-

ment were seen as a negation of local participation in govern-

46G. A. McAllister, "The Program for Equal Opportunity:
Philosophy and Implications, " Address to Mid-Winter Meeting,
New Brunswick Branch, Canadian Bar Association, Saint John
(February 11, 1966), p. 29.



188

ment; and it was feared that government would become unres-
ponsive to local needs and demands.

I+ was argued earlier that the programme had developed
out of an emphasis on what Gabriel Almond and Bingham Powell
have termed the distributive capability of the political sys-
tem. 1In contrast the opponents of the programme may be seen
to have placed their emphasis on the continued performance of
the system's "responsive capability."” Local self-government
is capable of performing this capability in two senses.
Firstly; the processing of local demands is made at the same
level at which such demands are articulated. This permits
ready access and local participation in such processes. The
political system is thus made potentially responsive in that
1ocal needs become felt demands. Secondly, the responsibility
for meeting these demands is also left to local government.
Itg structures have developed as a means of providing a sus-
tained and effective response to loecal demands. The effective
performance Oof this responsive capability in this latter sense
is; however; largely dependent on an ability to extract suf-
ficient financial resources to support public policy. Since
individual local units of government can only rely on a limited
and generally insufficient local financial resource base, they
often are unable toO effectively respond to local needs and

demands, and especially those for social services. The oppon-

ents of the government's programme therefore argued, in effect,
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that this base should be broadened through a transfer of funds
from the provincial level of government. The latter should
in turn broaden its base beyond the provincial boundaries
through the extraction of additiongl funds from the federal
government.

This approach is a traditional one to local government.
An emphasis on the role of local government as an instrument
of local participation tends to take its traditional local
structures and roles as given} and views the fundamental pro-
blem, and often its solution, as financial.L"7 The problems
of local government, it is agreed; could be most simply solved
by increased provincial assistance while existing sources of
local tax revenue might also be more effectively utilized or
new sources found. The numerous governmental enquiries into
the organization and finances of local government that have
been carried out by the.provincial governments in Canada since
the Second World War have generally followed this approach.
They have proposed one or a combination of these solutions.
As an alternative to increasing the financial resources of
local government, the transfer of certain responsibilities to
a higher level of government has also been considered, but gen-
erally not pursued.

In opting for a transfer of responsibilities rather

than of financial resources, the New Brunswick government was

47K. G. Crawford, Canadian Municipal Government (Tor-
onto: University of Toronto Press, 1954), p. 359.
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responding to what it perceived as the underlying social and
economic needs of the province. Though geographic and demo-
graphic conditions account for some of the differences in
the approaches adopted in New Brunswick and those put forward
elsewhere, the Byrne Report and the government's programme
were more than exercises in the determination of government
structures in accordance with such conditions. The overriding
coﬂcern of both was rather the need to accelerate economic
growth. As observed earlier, the Byrne Commissioners reported
they were "constantly mindful of the province's need for more
industry and economic expansion," and saw their proposals as
doing much to create a favourable climate for its achievement.
They had also included in their report specific proposals for
the direct stimulation of economic development. Economic dev-
elopment and the level and distribution of public services
were intimately related. The improvement of public services
made possible by the implementation of its proposals would, it
was argued, encourage economic development and by the enlarge-
ment of the revenue bases of government the latter would fur-
ther reduce the burden imposed for the provision of such ser-
vices. In acting upon the Commission's recommendations, the
provincial government similarly associated its programme with
attempts at improving the economic position of the province.
To bridge the economic disparities which exist between
the province and the rest of Canada by raising the general
economic condition and the level and distribution of public

services suggested that the social and political life of the
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province take on a new character. It required New Brunswick
to break out of its traditional parochialisms and to take on

L8 The

the form of a single political and economic entity.
concern for economic development and the distribution of pub-
lic goods and services are closely interrelated. In drawing
up a typology of development administration, Edward Weidner

has suggested a distinction may be drawn between two major
tendencies in government's role in economic and social devel-
opmen't.49 In one case, a "production-orientated” government
would be concerned with rapid rates of growth to expand the
capacity of society to provide goods and services. In the
other a “consumption-orientated” government would be concerned
with the maximization of consumption given the existing level
and rate of economic development} and emphasize either physical
or social services. The latter is typical of state governments
in the United States and, given their primary responsibilities}
may be attributed to the Canadian provinces. The 1965-66
reforms, however, indicate the prevalence of a hybrid consump-
tion-production orientation in New Brunswick. While in the

short run the governmental reform program appears as consumption-

orientated, from a longer perspective it was deliberately

usThe implications for this approach in the allocation

of provincial-municipal responsibilities are shown in the
comparative tables infra V - 1 and 2.

u9Edward W. Weidner, "Development Administration: A
New Focus for Research,” in Ferrel Heady and Sybil Stokes, eds.,
Papers in Comparative Public Administration (Ann Arbor: Insti-
tutelgg ggblic Administration, University of Michigan, 1962),
pp. - [}



TABLE V - 1
NEW BRUNSWICK: MUNICIPAL CURRENT EXPENDITURE AND REVENUE

1965 - 1967
(Actual) (Prelim.) (ests)
1965 1966 1967
CURRENT EXPENDITURE: thousands of dollars
Education 25,590 27,375 -.
Social Welfare 4,202 4,877 -
Health 1,736 1,773 -
Debt 9,400 9,683 L,Lslk
General Government 3,867 3,770 2,048
Protection of Persons and Property 5,966 64570 5,794
Public Works 3.372 34865 5,945
Sanitation and Waste Removal 815 939 1,197
Recreation and Community Services 1,335 1,765 1,597
Other - : 3,098 L,184 3,177
TOTAL 59,381 64,801 24,212
Pgovincial Contributions, Grants and (1)
ubsidies 12,021 15,547 10,801
CURRENT REVENUE:
Taxation 40,422 38,418 10,204
Contributions, Grants and Subsidies 16,464 19,760 10,976
Other - - -
TOTAL 58,872 60,576 22,710

(1) 1967 includes federal

Source: Canada, Dominion Bureau of Statistics, Municipal Government Finance, Revenue
and “xpenditure, Preliminary Estimates, 1966=67 (38-203; and Wunicipal Government Fin-

ance, Revenue and kxpenditure, Actual, 1965 8-204).,
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TABLE V - 2
NEW BRUNSWICK: PROVINCIAL NET GENERAL FXPENDITURE
AND REVENUE 1965-1968

NET GENERAL EXPENDITURE: A

Actual Est. Est. Est.
1965 1966 1067 1968
(Thousands of dollars)
Education . 21,502 25,540 80,690 92,120
Social Welfare ' 8,673 8,690 9,890 10,840
Health 24,489 20,650 36,360 39,470
Debt Charges 11,723 1%.?60 14,870 21,040
Transportation and Communications 38,855 35,810 Ly,720 40,930
Natural resources and primary industry 7599 8,420 9,110 12,590
Unconditional grants to local .
government 9,709 10,690 10,380 12,720
Other 13,868 14,780 24,800 23,600
PULAL 131,418 146,348 230,820 253,310
HEL! GENSRAL REVENUE:

‘rotal Taxation(l) . 55:755 62,320 114,940 125,270
Government of Canada ' 4,883 49,139 72,393 79,833
Other , 27,683 32,481 33,637 36,897
TOTAIL : 128,321 143,940 220,970 242,000

(1) Property 1965: U54; 1966: 4003 1967: 25,990; 19681 25,950

Source: Canada, Dominion Bureau of Statistics, Provincial Government Pinance, Revenue
and Expenditure Estimates (68-205), and Provincial Government inance, Revenue and
Expenditure (68-207).

€61
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designed to improve the level and distribution of public ser-
vices in the interests of future economic growth which in turn
would increase the overall capabilities.

As one of the major vehicles of change open to the pro-
vincial government, the restructuring and improvement of the
educational system lay at the heart of the New Brunswick pro-
gram.so Regarded as both a direct service to residents and as
one of the prime determinants of development, this reform was
both consumption and production orientated. The "Programme
for Equal Opportunity” thus complements the work of such
agencies as the New Brunswick Development Board, the Community
Improvement Corporation, and the Research and Productivity
Council, and the more recently formed Department of Economic
Growth and the Development Policy Secretariat. As such the
programme could be justified both in terms of its potential as
an investment for the direct benefit of the individual and for

the future economic development of the province.

50por discussion of educational development in a
political context, see: J. S. Coleman, ed., Education and

Political Development (Princeton: Princeton University Press}
19355, Part IV.



PART TWO

ADMINISTRATION AND REFORM



CHAPTER VI
PUBLIC SERVICE PARTICIPANTS AND PERCEPTIONS

The determination with which the provincial government
pursued its reform programme and its subsequent succesy in the
provinecial general election held in the fall of 1967 would
seem to belie the existence of é strong status quo orientation
in New Brunswick politics. The intense resistance to the intro-
duction of the reforms, however, indicated a persistence of
the underlying conservative tendencies. There was by no means
any overwhelming predilection for reform throughout the province.
The new orientations may rather be seen in large part as a
function of the political leadership exercised by the provin-
cial cabinet and, in particular} by the provincial premier.

In the late 1950's Professor Thorburn observed that the domi-
nating position of the premier was one factor which could
threaten the immobilism of New Brunswick politics, but added
that those attaining this office were themselves too imbued

with parochialism to utilize their power to disturb the poli-
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tical equilibrium.1 The first Acadian party leader to win a
New Brunswick provincial general election, Louis J. Robichaud
had become premier in 1960 at the age of thirty-four. He
displayed an unusual willingness to use his authority to effect
what were regarded as necessary steps t0 meet the urgent econ-
omic and social needs of the province and to persist in his
policies in the face of formidable political opposition. While
in this sense the formulation and implementation of New Bruns-
wick's "Programme for Equal Opportunity” rested in large
measure on political leadership, J. D. Montgomery's observation
that "most government action depends in the last analysis upon
the effectiveness of the formal bureaucracy"2 also applies. In
accordance with the general shift in emphasis within Canada to
the responsibilities of the provinces and the fuller recognit-
jon of these by the provincial government of New Brunswick,
there has been increasing reliance placed upon the resources

of the provincial bureaucracy. The carrying out of this pro-
gramme for planned administrative, social and economic reform
provides an opportunity to observe the dynamics and constraints
of policy making within a structurally developed administrative
gsystem as it adapted to the tasks of administrative reform and

development.

1Hugh G. Thorburn, Politics in New Brunswick (Toronto:
University of Toronto Press, 1961), Dp. 181.

23, D. Montgomery, “A Royal Invitation; Variations on
Three Classic Themes,” in J. D. Montgomery and W. J. Siffin, eds.,
Approaches To Development: Politics, Administration and Change
({Toronto: McGraw-Hill, 1966), p. 261.
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The Byrne Report and the Provincial Public Service

The Byrne Commission was sensitive to the role of the
public service in providing the basic resources for the plan-
ning of new structures and policies and their subseq