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FORWQID 

x 

A substantial quantity of literature exista which portrays 

Canadian legislative and administrative processes in general 

terms. The object of this study is to examine and assess the 

political, social, and economie considerations which letd to 

the passage by Parliament of a particular Act and to describe 

in detail the manner in Which it is administered. The Family 

Allowances Act of 1944 has been selected to serve as such a 

case example of the dynamics involved in Ganadian legislative 

procedure and public administration • 

A number of considerations prompted the choice of the 

Family Allowances Act. This measure constitutes the first 

attempt of the Dominion to pay benefits to all persons within 

a certain age bracket without regard to the financial means of 

the recipients or to payments previously made to a social 

insurance fund. As such it has widespread economie and social 

implications. Its proposal occasioned a controversy involving 

all political parties, laber groups, religious denominations, 

and other interests. Much speculation continues as to the 

true motive behind the Government's decision to embark on such 

a program - especially during a period when the nation was still 

at war. The writer, having had training and experience in the 

administration of public social services, was particularly 

curious concerning the background of family allowances in Canada, 



:; 

and wondered why this program was singled out from all the 

proposed post-war social security measures. 

XI 

From an administrative point of view the choice of the 

Family Allo\'rances Act is especially appropriate. Being 

Dominion-wide in scope and necessitating decisions as to the 

eligibility of applicants for Allowances on the basis of local 

considerations, regional administrative units are required. 

The efficient administration of the Act involves the creation 

of harmonious working arrangements not only among departments 

of the Dominion government but also between the Department of 

National Health and Welfare and provincial government depart

ments and private agencies. The procedure employed in paying 

approximately 23 million dollars to almost two million familias 

each month is itself worthy of description. Because the Act 

was implemented so recently, the tracing of the evolution of 

organization and methods is greatly facilitated as most of the 

civil servants now employed in its administration have been 

associated with the program since its inception. 

This study of Family Allowances in Canada is divided into 

two distinct parts. Part One concerna the background of the 

Family Allo1rrances Act. All precedents for family allowances 

are examined and an attempt is made to account for the sudden 

upsurge of interest in such a program during 1943 and for the 

final passage of the Act in 1944. Part Two is devoted to a 

description and analysis of the organization, relationships 

and processes involved in the administration of the Act. 
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It is not exhaustive in nature but is a survey which indicates 

areas for further investigation. 
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PART ONE 

The Background of Family Allowances 

• 



• 

CHAPTER I 

INTRODUCTION TO PART ONE 

The accusation has frequently been made that the Family 

Allowances Act of 1944 was hastily devised and rushed through 

a dying parliament, little opportunity being afforded for 

public discussion and understanding. If this was the case, 

there were motives behind the precipitous action of the 

government of Prime Minister MacKen~ie King which are not 

apparent at first glanee. The purpose of this part is to 

attempt to define the economie, political, and social factors 

which led to the adoption of the Act during that particular 

year. 

Chapters II and III set forth general background material 

necessary for an understanding of any family allowances 

program. Chapter II presents a short history of family 

allowances indicating the extent to which such programs have 

been adopted by the nations of the world. The generally 

accepted bases for the establishment of family allowances 

in countries where they have been instituted are explored 

and assessed in Chapter III. From a social point of view 

family allowances have been considered as an antidote for 

the inequitable situation brought about by the payment of 

wages based solely upon production, no cognizance being taken 

of the number of persons for which such payment must provide 
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a livelihood. Children's allowances have also been important 

as an integral part of any universal system of social 

security, making unnecessary the payment of benefits to 

children under insurance and assistance schemes and assuring 

that benefits in times of unemployment will not exceed wages 

during employment. Demographie arguments have been tradi

tionally put forth in support of family endowment. Such 

support continues despite the consensus of informed opinion 

to the effect that family allowances by themselves have little 

effect in stimulating population growth. Especially during 

the last decade, children's allowances have been fostered by 

those seeking to promote national full employment. It is 

maintained by them that the payment of allowances will 

increase consumption by transferring income to persons having 

a high propensity to consume. 

Chapter IV deals with the background of family allowances 

in Canada prior to 1943. One would expect that social legis

lation of such wide scope would be preceded by years of 

public debate, official investigations as to need, public 

education by groups interested in the adoption of such a 

program and sorne Dominion-Provincial discussions concerning 

proper jurisdiction. This does not appear to have been the 

case. There were isolated remarks in the House of Gommons 

concerning family allowances prior to 1943 but they were of 

little significance. The parliamentary Committee on 

Industrial and International Affairs in 1929 and the Quebec 
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Social Insurance Commission in 1931 considered the possibility 

of family endowment but their deliberations appear to have 

been quickly forgotten. Even as late as 1939, the Royal 

Commission on Dominion - Provincial Relations made no mention 

of family allowances in its report. This chapter goes on to 

examine all national and provincial programs which make 

special financial provision for children in order to determine 

whether they might be considered as precedents or bases of 

experience for a family allowances scheme. Of all the 

programs discussed, only persona! income tax exemptions for 

children and the allowances paid to the dependents of members 

of the armed forces during World War II would indicate that 

a future social security program might include family 

endowment. 

Chapter V traces the sudden growth of interest in social 

security, including family allowances, which was initiated by 

the publication of the Beveridge Report in December of 1942. 

The general outlines of the plan are presented with attention 

being focussed on its proposa! that a system of children's 

allowances be established. A description of the reception 

given the Report in Canadian political and other circles is 

included together with indications of the power of its 

suggestions in influencing the Conservative Party in its 

platform and the Liberal Party in the Speech from the Throne 

in 1943 to include the establishment of a universal social 

security program as one of their aims. That there is a 
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direct relationship between the Beveridge and Marsh Reports 

will be apparent from the discussion of the Canadian 

proposals. The relationship exists not only in the 

similarity of recommandations, but also in the fact that 

it was the impetus of public opinion fostered by the Report 

from Great Britain which influenced the government to 

instruct Marsh to hastily prepare a report on social 

security in order that it might be introduced early in 

the 1943 session of parliament and form a basis of discussion 

for the proposed Special Committee on Social Security. The 

Marsh proposals are treated in some detail as they constitute 

the first even semi-official recommandation that a nation

wide system of family allowances should be part of Canadian 

economie and social policy. No discussion of social security 

or of family allowances in Canada would be complete without 

considering the recommandations for social security and the 

criticism of other proposals made by Miss Charlotte Whitton 

in The Dawn of Ampler Life which was sponsored by the 

Progressive-Conservative Party. Miss Whitton is a recognized 

enemy of cash allowances for children, preferring state 

sponsored services in kind. 

We cannet doubt but that the government intended that 

family allowances would become part of both a program to 

foster full employment and a social security scheme at some 

point in the future, but it is difficult to accept the 

proposition that their immediate intent was such. The Act 



was passed in the midst of war, at a time when peace was 

no_jihere in sight. It is true that such reports as those 

of Beveridge and Marsh inspired people to look forward to 

5 

a better post-war world, free of poverty and insecurity, but 

there was little logic in the government's attempting to 

fulfill such aspirations prior to the war's end. During 

wartime full employment was a reality, the need for social 

security was at its lowest ebb, and the administrative and 

financial resources of the nation were already overburdened. 

It appears that speed was at a premium, no time being allowed 

for consultation with the provinces or for the employment of 

the cumbersome mechanism of the conditional grant-in-aid. 

To discover the immediate reasons for the passage of the 

Family Allowances Act it is necessary to look beyond the 

usual objectives of such legislation to the political 

situation of the time and the exigencies of a wartime 

economy. The political possibilities are apparent when it 

is remembered that the Quebec provincial elections were 

scheduled for August, 1944, one month after the passage of 

the Family Allowances Act and that the Dominion general 

election was expected to be held during June, 1945, one 

month prior to the date when the first allowances were to 

be paid. Further explanation for the precipitous passage 

of the Act may be found within the anomalies created by the 

wartime wage and priee control regulations. 

This writer is convinced that the government, when 
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proposing a program of family allowances, seriously 

considered the role which it might play in the scheme of 

wage and priee control. Chapter VI attempts to set forth 

6 

the facts supporting this contention, describing the labor 

strife which forced the government to take sorne step towards 

the alleviation of the poverty suffered by those workers 

earning wages stabilized at below subsistence levels. The 

choice of either raising wages and risking inflation or of 

paying family allowances was faced. The new wage control 

policy, as announced by the Prime Minister in December, 1943, 

can be considered complete only when taken in conjunction 

with the request for family allowances included in the Speech 

from the Throne of January, 1944. This chapter also includes 

a discussion of the family allowances amendment to the 

Collective Agreement Act of the Province of Quebec as it 

came into being as a result of much the same economie and 

social forces as did the federal measure. 

Although there was no need to induce or maintain full 

employment at the time when the Family Allowances Act was 

passed, since it is perhaps axiomatic that social security 

measures when once enacted and benefits distributed are 

difficult to repeal, the government was undoubtedly impressed 

by the propensity of such a program to assist in establishing 

full employment. Full employment proposals for Canada 

specifically are discussed in Chapter VII with special 

emphasis on recommandations for income redistributing measures. 
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As with other factors· which influenced the government 

in deciding to enact family allowances legislation, it is 

difficult to assess the importance of considerations of party 

politics. One would imagine that any government which enact

ed such a program would expect to gain some political 

advantage. Chapter VIII describes the political situation 

as it existed in 1944 and attempts to determine what influence 

it bad on the government's decision. 

The final chapter of Part One traces the parliamentary 

history of the Family Allowances Act. The arguments of 

both the government and the opposition parties concerning 

the desirability of the proposed measure are included. It 

is only in this chapter that the constitutionality of family 

allowances is discussed • 
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CHAPTER II 

A SHORT HISTORY OF FAMILY ALLOWANCES 

The idea of supplementing wages in amounts depending on 

the number of children in the worker's family is certainly 

not a phenomenon of the twentieth century. The possibility 

of endowing large families and assuring them of the minimum 

means of subsistence has been recognized throughout the 

history of the English poor law and has been the subject of 

continued controversy. Prior to the industrial revolution 

the need for family allowances was not present. Feudalism 

provided its own solution; the Lord of the manor was econo

mically interested in each coming generation of workers and, 

in cash and in kind, remunerated the parents in amounts which 

would permit the raising of large families. With the growth 

of manufacturing in the factories and in the home, workers 

were paid wages computed on the basis of productivity alone 

with no consideration of family responsibilities. In England, 

the plight of the laborer was made more serious by the 

enclosure of the common lands during the latter part of the 

eighteenth century. From this common land the worker had 

been able to supplement his wages by maintaining live stock 

and engaging in subsistence farming. In addition to depriving 

the working class of this means of supplementing their wages, 

the enclosures also forced families to desert full time 
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agricultural employment and move to the city slums, swelling 

the labor market there. This movement of the population to 

areas of industrial concentration had the effect of pushing 

wages be1ow the existing subsistence level as it was accepted 

that an employer's only responsibility to his workers was 

to pay the lowest wages for which they would work, in the 

same manner as he was expected to obtain the highest priee 

possible for his product in the open market. This system was 

admittedly necessary for the rapid industrial growth of 

England as it provided high profits and so ready capital 

for expansion, but, in its wake, the life of the working 

man became one of almost unbearable poverty, suffering, and 

drudgery. His situation was made worse during the last few 

years of the eighteenth century by the rise in priees due to 

the war with France and a succession of bad harvests. "In 

many places there was rioting and sètzure of food. Even 

where people endured distress without turning to violence, 

their suffering was evident enough to cause general concern. 

The agricultural proprietors and the large farmers could only 

enjoy their prosperity if measures were taken to solve the 

problem of the poverty stricken laborer." 1 

To solve this prob1em of widespread destitution, the 

Parliament in 1795 rejected the proposition that they set a 

minimum wage, but rather amended the Poor Law to a1low the 

local justices to provide relief to the able-bodied in the 

home, i.e., outside the workhouse. This Act became known as 
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the Speenhamland Act as it legalized the action of the 

justices of Berkshire County meeting at Speenhamland. 

10 

Instead of enforcing a minimum wage to be paid to laborers 

and so penalizing the employers as they were empowered to do 

by the Elizabethan poor law, the justices decided that it 

would be better to use relief funds to make up the difference 

between a man's earnings and the minimum on which they felt 

a family could exist. "The scale which they drew up provided 

that when the gallon loaf sold for one shilling, enough 

relief would be added to the laborer's wages to bring his 

income to three shillings, if he had a wife to four shillings 

six pence, if a wife and one child to six shillings, and so 

according to the size of household.n 2 

Until payments on behalf of children were conceived as 

a fundamental requirement of any over-all system of social 

security by Sir William Beveridge in 1942 and until the 

possibilities of family allowances as a means of redistribu

ting wealth and increasing purchasing power were discovered 

by the "Neo-Keynesian" economists during and after World War 

II, the identical arguments and alternatives presented in 1795 

were used and reused with certain additions and embellishments 

by the adherents to a program of family endowment. As will 
beJo\.cJ . 

be seen ~e, the lead1ng contention of Ydss Eleanor 

Rathbone and the British Family Endowment Society was that 

the minimum or living wage was inequitable in that it provided 

only for the needs of the average family. In 1795 this same 
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controversy is apparent. Should a minimum wage be set which 

would provide for an average family or should workers be 

paid an allowance for their children in addition to wages 

received for productivity? The speech of Prime Minister 

William Pitt made in 1796 to the House of Gommons opposing 

11 

a bill providing for the fixing of minimum wages reads very 

much like a portion of the Disinberited Family 3 or testi

mony heard by the Quebec Social Insurance Commission in 1931. 

William Pitt maintained that: 

By the regulations proposed, either the man with 
a small family would have too much wages or the 
man with a large family who had done most service 
to his country would have too little. So that 
were the minimum fixed upon the standard of a 
large family, it might operate as an encouragement 
to idleness on one part of the community; and if 
it were on the standard of a small family, those 
would not enjoy the benefit of it, for whose relief 
it was intended. VJhat measure then can be found to 
supply the deficit? Let us, said he, make relief, 
in cases where there are a number of children, a 
matter of right, and an honour instead of a ground 
for approbrium and contempt. 

This will make a large family a blessing, and not 
a curse; and thus will draw a proper line of 
distinction between those who are able to provide 
for themselves by their labour, and those who 
after enriching their country with a number of 
children, have a claim upon its assistance for 
support. 4 

Organized labor has always been suspicious of family 

allowances fearing that they would be considered by employers 

as being in lieu of wage increases and would so tend to keep 

wages at a generally low level. The effects oE the Speen

hamland Act were a classic example of the realization of this 

fear. Since no minimum wage was specified, the employer paid 



his workers just as little as possible and sent them to 

the parish authorities to have their incomes brought up to 

subsistence level by relief allowances. If the employer did 

not do this, not only would he have to pay sufficient wages 

but also higher taxes to support the allowances of workers 

whose employers were taking advantage of the system. If a 

laborer refused to work under such an arrangement, the 

employer would simply deny him the job and apply to the 

parish to have someone already receiving relief "farmed out" 

to him. The pauperization of all labor was the result. 

12 

This plan for allowances in support of wages was generally 

unpopular and was discarded with the Poor Law Reform of 1834. 

The memory of its unfortunate results placed a stigma on all 

outdoor relief and on family allowances in particular which 

lasted for a century and greatly hindered the growth of social 

welfare programs. 

Although there was sorne agitation for family allowances 

and scattered instances of their being employed in limited 

areas, such as the allowances paid to British Civil Servants 

for dependent s during the first World \'lar, following the poor 

la\'l reform there was no large scale governmental program 

instituted by English speaking nations until 1926 when New 

Zealand inaugurated a scheme limited by a means test to low 

income families. 5 A year later the State of New South Wales 

also set up a limited program. 6 These early payments, 

confined as they were to families with very low incomes,more 
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closely resembled the grants made under the Speenhamland Act 

than those of a modern family allowances program. The more 

recent interpretation is that family allowances should not be 

considered as a supplement to wages, much less as a relief 

grant, but as a social measure for maintaining incomes which, 

for reasons of social and economie policy, are established as 

a right for families containing children. This new approach 

was fostered during the depression years of the 1930s by the 

strong emphasis on the need for income security and culminated 

in the propositions of Sir William Beveridge in his report 

Social Insurance and Allied Services. Recent family allowances 

· programs in English speaking nations have been "universalr' in 

that they are not limited by occupation or even employment, 

but are granted to all families with a specified number of 

minor children, regardless of their income. 

The first of the universal family allowances schemes is 

found in Australia where the limited scheme of the State of 

New South \-~Jales was replaced in 1941 by a new and comprehen

sive Commonwealth plan established by the Child Endowment 

Act. 7 All families in Australia with two or more children 

are eligible for the allowance at the rate of 7 s 6 d per 

week for the second and each additional child. The funds to 

support the program are derived from a proportionate share 

of a special income tax (social services contribution) and 

of a 2!% employer payroll tax. 8 

Ireland, like Canada, established a universal family 



allowances program in 1944. 9 The Irish plan provides that 

families with three or more children under 16 years are 

eligible for the allowance which amounts to 2 s 6 d per week 

for the third and each additional child. The program is 

financed from the general revenue of the nation. 10 The 

14 

United Kingdom instituted its program in 1945 paying allowances 

to all families with two or more children within the compul

sory school age, or, if students or apprentices, until they 

are sixteen. The allowances of 5 s per week for the second 

and each additional child are derived from the general revenue 

of the state. 11 New Zealand, although the first of the 

English speaking nations to institute a system of grants to 

families with children, albeit with a means test, did not 

make it universal, in the sense of having no income require

ment, until 1946. 12 Under the new plan, all families with 

one or more children are eligible for the allowance at the 

rate of 10 s per week for each child. The age limit for the 

allowance is very liberal. The general limit is sixteen years 

but if the child is a student, he is eligible for the allowance 

until the age of eighteen, and if an invalid, there is no age 

limit whatsoever. The funds to support the program are 

derived in much the same manner as in Australia, from a 

proportionate share of the 7! percent special gross income 

tax (social security charge) and of the annual Dominion grant 

to the Social Security Fund. 13 

Although the universal family allowance has been most 
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prevalent in the English speaking world, Norway and Sweden 

also instituted such programs in 1946 and 1947 respectively. 

The Norwegian scheme pays allowances to all families with 

l5 

two or more children under the age of sixteen. Seven-eighths 

of the cost of the program is borne by the National government 

and one-eighth by the communes. In Sweden, all families with 

one or more children under sixteen years of age are paid 

allowances from the general revenues of the state. 14 

The ether general, governmentally supported programs for 

family allowances through-out the world (there are nineteen 

in all 15 ) are either nworker" schemes, i.e., eligibility of 

family heads for allowances is largely attached to gainful 

employment of specified types and support for the program 

cornes directly from the employers, or are limited by sorne sort 

of a means test. 

Most of the nations which have established "worker" 

programs have undoubtedly been influenced by the development 

of family allowances first in France and then in Belgium 

where programs were first instituted on the initiative of 

private industry, later sanctioned and encouraged by the 

government, and finally made mandatory for all industries 

and workers. Not having experienced the unfortunate results 

of the Speenhamland Act, family allowances were early establish

ed in scattered areas and industries of France. In 1854 a 

family fund was established in the factory of Monsieur Hamel 

"with the object of preventing the standard of life of the 
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family man from falling below that of the bachelor". 16 

In 1862 the Ministry of Marine introduced a grant of 10 

centimes a day for each child under ten years of age to the 

lower grades in the French Navy. This movement spread very 

slowly and in isolated areas of industry, public utilities, 
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and governmental service, until 1916 when the first really 

important scheme was introduced by Monsieur E. Romanet in the 

firm of Jaya et Cie, engineers at Grenoble. This experiment 

was important because it occurred during a period of rising 

priees and influenced workers in other firms to demand similar 

treatment from their employers to the point where all firms 

belonging to the metal and engineering industry of the district 

undertook to pay family allowances on an agreed scale. l7 

The association of a number of firms in a single region and 

industry leld to the establishment of compensation or 

equalization funds which collect contributions from employers 

and make allowance payments to beneficiaries as it was saon 

realized that employers would be under considerable temptation 

to economize by avoiding the employment of men with families 

and that the system might therefore injure those whom it was 

intended to benefit. Such equalization funds were a charac-

teristic of the development of family allowances in France, 

Belgium, Rolland, and Germany and at present are the 

important administrative agency in many continental programs. 

The funds are either regional, covering all kinds of workers 

in the same locality, or industrial, embracing workers in 



the same industry. Wi th the movement for family allo\vances 

grot<'ling rapidly in France after 1916, the government took 

cognizance of it in 1917, extending allowances to employees 
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in public utilities, railways, and other public bodies. By 

1928 governmental bodies were inserting a family allowances 

clause in contracts which they gave to private firms so that 

any firm undertaking ,,rork for them cou1d be compelled to grant 

family allowances to their employees. 18 \Vith the exception 

of government contracts, family allowances arrangements were 

entered into voluntarily until 1932 when an Act gave nlega1 

recognition to the system of family allowances already in 

existence and extended it to cover all industries and 

occupations, though to prevent a sudden increase in the costs 

to industry, the application was made gradua1". 19 In 1939, 

a Presidential decree promu1gating the so-ca11ed French 

Family Code provided that al1 fami1y a1lowances schemes wou1d 

be absorbed into a unified system. After the war, in 1945, 

an ordinance provided for the integration of the administrative 

and financia1 organization of fami1y allowances with that of 

the general social security scheme. Subsequently, in 1946, 

a new and liberalized scheme was set up as part of the reform 

of social security legislation. 

In Belgium the evolution of fami1y al1owances was much 

the same as in France. The movement was initiated in 1915 

but made little progress until after the first Vlorld War. 

In 1922 a rea1ly important compensation fund was established 
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covering the provinces of Liege, Limbourg, and Luxembourg. 20 

In Bolland the first system 1•1as initiated by the State when, 

in 1920, allowances were granted to the dependent children of 

civil servants. 21 In Germany family allowances were first 

instituted in scattered industries and districts prior to 1914 

and gained sorne importance under the Weimar Republic. By 

1930 they had lost most of their vitality. 22 

From this sketch of the development of family allo\'lances 

schemes on the Continent, it is quite evident why, in the case 

of the countries discussed and those following their example, 

the tendency has been to establish "worker" programs, 

eligibility for benefits being limited to specified employment 

categories and usually supported by a payroll tax. At the 

present time "worker" schemes are operative in Belgium, 

Bulgaria, Chile, Czechoslovakia, France, Hungary, Italy, 

Lebanon, Luxembourg, Netherlands, Poland, Portugal, Rumania, 

Spain, Switzerland, and the U.S.S.R. 23 

Only three programs are of the type which demand a means 

test or property qualification. They are found in Brazil, 

Finland, and Uruguay. 24 

A summary of the development of family allowances cannot 

be complete without sorne mention of the Encyclical letter of 

Pope Leo XIII, De Rerum Novarum, issued in 1891. Undoubtedly 

this encyclical greatly influenced the early development and 

rapid spread of allowance programs in many countries with 

predominantly Roman Catholic populations by emphasizing the 
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importance of the family to society and the need for the 

wage earner to receive an amount sufficient to adequately 

support his dependents. This papal letter has also been 

interpreted as calling for a "living" wage without variations 

in accordance with the size of family. 25 
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CHAPTER III 

GENERALLY ACCEPTED OBJECTIVES OF FAHILY ALLO\'lANCES 

It is difficult to determine exactly the reasons for 

Canada's embarking on a program of family allowances. As 

will be seen, the several groups interested in the adoption 

of such a scheme had a variety of reasons for supporting it 

and even those civil servants most closely associated with 

the final developments are not agreed as to the principal 

motivation for its acceptance. It is probable that there was 

no single determining argument or factor, and that all 

interests accepted, with a diversity of emphasis, the major 

premises from which family allowances have been advocated in 

all countries. The general arguments in support of family 

allowances may, for convenience, be divided into three 

categories; social, demographie and fiscal. Each of these 

arguments is presented below without special reference to 

Canada in order that the testimony, discussion, and debate 

leading to the adoption of the Canadian Family Allowances Act 

may be better understood and appraised and its administration 

evaluated. 

22 
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1 Social 

The principal social argument for family allowances 

maintains that the payment of wages based on productivity 

alone often results in poverty for large families with its 

accompanying mal-nutrition, inadequate shelter, interrupted 

schooling, and juvenile delinquency. Labor unions and 

proponents of minimum wage legislation have fought for a 

"living wagen, i.e., one which will adequately provide for 

the needs of an average family, generally recognized as 

consisting of five individuals. Family allowances supporters 

contend that such a wage is only justifiable in the case of 

families which happen to be of the prescribed average size. 

As the living wage is designed to meet the needs of a family 

of five, there is no possible way in 1Nhich it can adequately 

provide for a larger group. Under such a system, poverty 

and its resulting evils among a sizeable portion of the 

population cannot be avoided. 

In very large families, where the only source of income 

is the wages of the father, the children are destined to 

suffer as the basic wage cannot possibly meet their needs. 

They are usually ill-clothed and undernourished. As there 

are no savings with viD.ich to defray the costs of medical 

care, when a member of the family is ill he receives no 

medical treatment whatsoever or the family either goes into 

debt in order to pay the doctor or application is made for 
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public treatment. The latter is usually avoided as it is 

necessary in most communities to submit to the same means 

test for free medical care as for outdoor relief. Housing 

is a serious problem for such families. Not only do they 

need a larger house than the average family, but they also 

have less money to pay for rent after other expenses are met. 

The overwhelming poverty and fear of debt often result in 

emotional damage and deteriorated family relationships. It 

appears to be and is a hopeless situation from which there 

is no escape, so father, mother, and children attempt to 

find relaxation and solace away from the home. Such attempts 

obviously increase the number of broken homes and the 

instances of juvenile delinquency. The mother's going to 

work offers no real solution and often makes matters worse 

as the children are left uncared for and unsupervised in 

the home. 

This anomalistic situation, in which those who are 

contributing so much to the community by raising its future 

citizens and workers are penalized by poverty and suffering, 

was not caused solely by the wage measured by production and 

geared to the average family. Modern social legislation has 

enhanced the hardship. Prior to the introduction of child 

labor legislation and compulsory school attendance laws, 

children were often an economie asset; by going to work at a 

very young age either in the factory or on the farm, they 

earned enough to pay for at least part of their own 



maintenance. The mother was released from her household 

duties and was able to take full time employment as soon 

as one of her daughters was old enough to assume respon

sibility for the home and the.younger children. At the 

present time, in many communities, the school leaving age 

is sixteen years and social pressure compelling the child 

to continue in school beyond that age is strong. When the 

children finally complete their education and find 

employment they often marry almost immediately, spend 
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their earnings in courtship, or are determined to save as 

much as possible in preparation for marriage and family 

responsibilities of their own. In any case, the money is 

seldom turned over to the parents to ease the burden of 

supporting the children still too young to work or to repay, 

if only in part, the expenses of raising the new wage earner. 

According to Eleanor Rathbone and ethers, 1 the system 

of equal pay regardless of family responsibilities is not 

only inequitable as regards those with large familias, but 

is also injurious in the case of single persons and those 

with less than the average number of children. Those paid 

wages greater than their needs either are frequently absent 

from their work and so decrease the productivity of industry, 

or, having a large excess to spend, raise priees and the 

standard of living thus making the lot of the large family 

even more difficult. Enjoying this excess of wages and 

realizing that marriage and a family will lower their 



standard of living, they are tempted to either forge 

marriage or at least to greatly limit the size of their 

family. 
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To solve this paradox, three alternatives are possible; 

widespread birth control, a minimum wage related to the needs 

of the largest family, and family allowances. The first 

alternative is undesirable if only from a demographie point 

of view. The second would undoubtedly place too great a 

burden on industry by increasing the cost of production to 

a point where the rise in priees would destroy any real 

benefit from the increased wages. The only equitable and 

socially beneficial solution is the payment of family 

allowances either by industry or the State. 

It is maintained by many that the payment of cash 

allowances computed on the basis of the number of children 

in the beneficiaries' familias is not the most economie and 

socially acceptable scheme of family endowment. They 

recommend, instead, increased general welfare services in 

kind rather than in cash. The argument against this 

contention is well summarized by E.B. Reddaway in his article 

Family Endowment Reconsidered. 

It is impossible to carry these measures very 
far without making them rather ridiculous - it 
is ludicrous to picture a benevolent Government 
distributing wholesale a variety of foods 
considered good for the recipients. Quite 
apart from the very serious administrative 
difficulties of greatly extending these services, 
a democracy cannet be perpetually denying the 



ability of large numbers of its members to spend 
their income wisely. ••••••• If families are 
given cash allowances sorne may be wasted on beer, 
but most will fulfill its purpose of improving 
nutrition, housing, and clothing. 2 

More administrative than social in intent is the con-
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tention that the payment of family allowances is necessarily 

an integral part of any universal system of social security 

and income insurance. Children's allowances, together with 

comprehensive health and rehabilitation services and the 

maintenance of full employment are the basic assumptions of 

the "Beveridge Report". Recognizing the need for family 

allowances as outlined above, Sir ~Jilliam Beveridge states: 

It is unreasonable to seek to guarantee an income 
sufficient for subsistence, while earnings are 
interrupted, by unemployment or disability 
insurance, without ensuring sufficient income 
during earning. Social insurance should be part 
of a policy of a national minimum. But a 
national minimum for families of every size 
cannet in practice be secured by a wage system 
which must be based on the pro du ct of a man's 
labour and not on the size of his family. 3 

In addition, he visualizes children's allowances as a means 

of maintaining a gap between the amount of benefit during 

unemployment and earning during employment. This gap is 

required to make possible the great fluidity of labor 

necessary to the maintenance of full employment. Canada's 

"Marsh Report" recognizes more directly the potential value 

of family allowances as an administrative aid to the 

operation of comprehensive social security schemes. The 

payment of family allowances to all, regardless of income, 

makes the determination of the amount of grant under 



unemployment, sickness, and disability insurances a simple 

matter. No consideration need be given to the number of 

children in the family of the beneficiary as they are 

already provided for; the amount will vary only as regards 

\'lhether he is single or married. 4 

2 Demographie 

As mentioned in the previous section, alternatives to 
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·a concrete form of family endowment are the payment of l'lages 

large enough to support even the greatest family and wide

spread birth control. According to all reports birth control 

has been chosen by a large portion of the population in most 

countries which are highly developed industrially. It is 

not, in most cases, a fear of absolute poverty which has 

caused this desire to limit the size of the family; many 

other factors have been of influence. Children necessarily 

lower the standard of living of the parents and expose the 

family to all sorts of economie insecurity; they reduce the 

mobility of the parents and cause worry about education and 

their upbringing in accordance with accepted standards; last 

but certainly not least, they involve discomfort and pain 

for the wife and interfere with her work and way of life. 

The decision of couples to limit the size of their family or 

to have no children at all will eventually cause an absolute 

fall in the population. This will have serious ill effects 
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for the nation both socially and economically. 

That there is a tendency for the populations of western 

industrialized nations to decline has been ascertained not 

only by social investigation into the reproductive practices 

in such countrie s as Svv-eden, 5 but also by consideration of 

the "net reproduction rate" a concept developed by 

R.R. Kuczynski. As regards Canada specifically, Enid Charles 

remarks as follows: 

The increase of population will continue to 
become progressively smaller in the near future 
even without any further decline in fertility, 
for the population is aging as a result of 
declining fertility in the past and this means 
more deaths and fewer births ••••••••• In spite 
of a favourable age structure, a continuation of 
past trends would lead to a net reproduction rate 
falling below unity about 1950 to 1955, and hence 
to an ultimately declining population. This 
suggests that social action directed to stabilizing 
family size at a level adequate for a stationary 
or moderately increasing population would have more 
chance of success in the next ten to fifteen years 
than at a later period when fertility rates may 
have fallen below the desired level. 6 

A decreasing population is undesirable not only because 

it tends to lower the standard of living by decreasing the 

number of potential consumers, but also because a larger 

proportion of the population than formerly ~ in the older 

and often non-productive age groups due to the increase in 

longevity brought about by improvements in medical science. 

In The Struggle for Population, D.V. Glass indicates clearly 

the problems which must be faced by a nation with a 

population which is decreasing. 



Without going fully into the economie and social 
implications of a considerable fall in population, 
it is obvious that such an event may create serious 
problems. If, for example, the people aged 60 and 
over form about 45 percent of the population, a 
possibility suggested by Dr. Charles' estimates, 
the following difficulties may arise. The 
population will suffer from a much higher degree 
of invalidity and the burden of state health 
insurance will be greater. So too will be the 
relative cost of old age benefit. On the other 
hand, this large section of aged and therefore 
unemployed people will have to be supported by a 
relatively much smaller proportion of able-bodied 
persans. That is, proportionately, the amount of 
taxation per head will rise, while the ability to 
bear it will fall. Moreover, the position of 
industry is likely to be more difficult. In the 
last century the industrial system recovered 
fairly easily from the depressions through which 
it passed, and one of the major factors in this 
ease of recovery was, undoubtedly, the growth of 
population. An increase in the numbers of people 
meant an increase in the demand for the products 
of industry, and with it the slump period of the 
trade cycle was shortened. The much reduced rate 
of increase of the population since the war has no 
doubt helped to intensify and pralong the economie 
crisis, and if the population actually falls in 
the future, the effect of the trade cycle upon 
economie prosperity is likely to be much more 
severe. In particular, it seems probable that 
the constructional industries will be badly hit. 

Not only \vill industry be likely to suffer, but 
we too as consumers, may find our standard of life 
lowered remarkably. The commodities which we buy 
today are cheap, largely because they are made by 
mass production methods, and such methods are 
profitable to producers only because large numbers 
of people demand the goods they make. If our 
numbers fall, and with them, the extent of the 
market, the whole cost structure of industry may 
be changed radically because it may no longer pay 
to manufacture goods in such quantities. This in 
turn may lead to the abandonment of the more 
efficient large scale methods of production, with 

7 the result that the priees of most goods will rise. 
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Once it bas been accepted that the population of a 

specifie nation is declining and that such a decline will 

have deleterious effects both economically and socially, 

most thinking people insist that the ~ate take definite 

steps towards developing a policy which will tend to reverse 

the inclination of the population to decrease in numbers. 

In order to formulate a satisfactory policy, the probable 

reasons for the decrease must be ascertained. These reasons 

have been suggested previously but are presented here in 

more detail in order to discover just how much of the problem 

is economie and can perhaps be alleviated by the introduction 

of sorne sort of family allowances and how much is due to 

social pressures and must be dealt with in sorne ether manner. 

Demographists are agreed that the decline in population 

is attributable to the practice of birth control by a great 

portion of the population. Gunnar Myrdahl states in regard 

to Sweden that "The birth figures show, furthermore, that at 

present birth control of sorne sort or ether, and with vary

ing degrees of efficiency, is being exercised in almost all 

marriages, except the sterile ones and the comparatively few 

marriages with a biblical number of children." 8 Although 

a satisfactory population policy must be aimed at decreasing 

the prevalence of birth control, it must not outlaw its 

practice. In fact, birth control must even be encouraged as 

part of such a policy if proper regard is to be had for the 

quality as well as the quantity of the population, if the 
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health of the mothers is to be maintained, and if it is to 

be insured that children are not born to parents not wealthy 

enough to support them properly in accordance with accepted 

standards of health and welfare. Regard should also be had 

for the democratie concept that parents should be able to 

decide freely as to the number of children they desire. 

The economie forces leading the large family to poverty 

have certainly been an important incentive to the practice 

of birth control. That such fear of absolute poverty is not 

the only reason is witnessed by the fact that couples in the 

middle and higher income groups practice birth control even 

more generally than those with lower incomes. This is due 

not only to their higher education, knowledge of birth 

control methods and of the value of a ttplanned family", and 

to their possession of sufficient funds with which to purchase 

contraceptives, but also because each child lowers their 

standard of living by the amount it costs to maintain it. 

As Mrs. Myrdahl phrases it: 

The decisive comparison in the minds of those 
who contemplate the effects of children on their 
economie status is certainly not between poverty 
as it existed in earlier times and the contem
porary ease of economie circumstances. The 
comparison generating bitterness in connection 
with the economie effects of family increase is 
that families with children become 'declassed' 
as compared to the childless. This is a real 
effect, a rd. the re is no doubt that i t i s psycho
logically effective. The still more important 
comparison is, however, the lowering of the level 
of living of a family with children in comparison 
with its own earlier level of living. Voluntary 
choice of poverty for the sake of children is what 
young couples now are asked for. 9 



33 

Another probable cause of family limitation is the modern 

position of women. Their function in society is no longer 

limited to the home. They are expected to take part in the 

affairs of the community and the nation. If having children 

does not permanently destroy a career, it at least interrupts 
. 

it temporarily and, in the case of most women who cannat 

afford servants, relegates them for a period of fifteen or 

twenty years to their old position in the home. Birth 

control appears to be part of the general search for economie 

and social security so characteristic of this century. By 

limiting the size of their family, the parents may more 

easily cope with the exigencies of unemployment, sickness, 

and disability. With few children or with many, the mobility 

of the parents is limited. The father knows that he must 

stay 1,'1J'ith his present job no matter how dissatisfied he may 

be wi th it, as he cannat afford the loss in vmges resulting 

from a change in positions. He cannat risk going to another 

location without being assured of employment in the new 

community while, prior to their having children, the couple 

could have economized and saved in order to finance the 

movement. Other factors leading to family limitation which 

writers on the subject have emphasized are; the hesitancy of 

women to undergo the pain of child birth when there are means 

of preventing it, the desire of all persans to 11 get aheadn, 

the wish of fathers to make certain their sons have a better 

education and greater opportunities for success than they, 
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and the force of fashion - "Keeping up with the Joneses in 

1890 meant not having more than four children and in 1910 

not having more than three, today it means not more than 

two." 10 The refusal of landlords to accept children and 

the trend in building towards the construction of small 

homes and two and three room apartments, have also mititated 

against large families. Excepting a consideration of moral 

and religious values, it is difficult to imagine why, today, 

there are any large families. 

It is quite apparent that the payment of cash bonuses 

to parents will not offset all the objections to having 

children or more than one child. Considering only the 

penalizing effect of the differentiai cost of each child, 

it is difficult to imagine that the State could pay large 

enough allowances to even approach the alleviation of this 

burden. The main objective of a population policy should be 

the creation of a social and economie environment congenial 

to the presence of large families. This can perhaps be 

accomplished by a number of deviees such as the improvement 

and expansion of welfare services, construction of low rent 

housing for large families, provision of inexpensive clothing 

and food for children through sorne sort of a cooperative 

arrangement, the establishment of a number of public day 

nurseries and child care centers, decrease in the costs of 

maternity and infant care, and general community education 

through the schools and other information media. Family 



allowances might play an important part in such an over-all 

population growth stimulating program, although by them

selves it is doubtful whether they have much effect on the 

birth rate. In addition to providing families with a small 

percentage of needed added incarne, they do serve notice 

that the state is interested in their children and that 

the community recognizes the sacrifices that parents must 

undergo while raising a family. 

3 Fiscal 

The emphasis on the fiscal value of family allowances 

35 

is a fairly recent development, receiving its impetus during 

World War II while plans for reconstruction were being 

formulated. The industrial progress and output during the 

war which made possible a condition of full employment of 

all resources served as a challenge to all nations to 

maintain full employment after the cessation of hostilities. 

It was realized that another prolonged economie depression 

similar to that of the 1930s might lead to the destruction of 

democracy and the submersion of the capitalist free enter

prise economie system. J.~I. Keynes developed a theoretical 

basis for action in his General Theory of Employment, 

Interest, and Money. 11 Visualizing the cause of economie 

cyclical decline and upswing as being imbedded in the 

interrelation of consumption, savings, and investment, he 



proposed remedies which could be undertaken by 'overnment. 

The problem and need were set forth by William H. Beveridge 

in his Full EmRloyment in a Free Society. 12 Action which 

could be taken by gpvernments to attain and maintain full 

employment was further delineated by Alvin H. Hansen 13 and 

other so-called "Neo-Keynesians". 

According to this group of economists, the function of 

a government determined to maintain, without relapse, the 

full employment gained during the war is apparent. 

Investment, both private and public, must be increased 

and the level of consumption raised whenever there is a 

possibility of savings exceeding investment. Should demand 

at full employment tend to exceed production and so threaten 

inflation, the function of government is to decrease its 

spending and increase taxes, thus lowering the total invest

ment and decreasing consumption. L.R. Klein effectually 

summarizes the general problem of government economie policy 

in meeting the challenge of full employment as follows: 

It must be such that the government will supplement 
or stimulate total private spending on consumption 
or investment by exactly the amount that will 
maintain full employment. We could also say that 
private investment plus government investment must 
be exactly equal to the amourrt which will be saved 
by individuals and business firms out of their 
full employment income. We must caution the reader 
to be certain not to believe that this government 
activity must always be of a positive character. 
If the particular problem is one of filling the 
deflationary gap1 the government must undertake a 
program of posit1ve spending activity. However, 
if the task is to wipe out the inflationary gap, 
the government activity must be one of negative 
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spending. In any case, the government is to be 
the balancing agent. An approximate forecast 
must be made, in advance, of the level of income 
which will be generated by private economie 
activity and a normal government budget. The 
difference between this level of income and full 
employment incarne is a measure of the government's 
task. If private activity will generate less-than
full employment income, the government must 
undertake a positive spending program in order to 
reach full employment. If the forecast shovJS a 
level of income above full employment incarne, 
the government must curtail spending and combat 
inflation. 14 

There are many ways in which the economy can be helped 
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toward the attainment of full employment by the government, 

but they must all be aimed at encouraging consumption and 

investment and discouraging excess saving. To maintain full 

employment after it has once been reached demands constant 

surveillance of the economie scene by fiscal authorities so 

that stimulants to spending and actual governmental 

expenditure may be introduced or withdrawn depending on 

whe ther the problem is one of deflation or inflation. 

The total outlay for goods and services are generally 

divided into three categories; (1) private consumption 

expenditures, (2) private outlays for capital formation 

(residential and business construction, machinery, business 

equipment, inventories, net foreign investment), (3) govern

ment expenditures. A nation embarking on a program painting 

to the maintenance of full employment must contemplate 

action which will influence these three spheres of aggregate 

demand. 



Considering the final category first, the state must 

be prepared to supplement consumption and private investment 

to the point of full employment and then by increasing and 

decreasing capital outlays on public works and developmental 

projects and by manipulating the rates of taxation, maintain 

the economy at that level. To encourage private investment, 

the government has several means at hand, such as incentive 

taxation, low rates of interest, and public~financed 

research to develop new products and methods. The first 

category of aggregate demand - private consumption - is of 

greatest interest to us in considering the part which may 

be played by a scheme of family allovmnces in a full 

employment pro gram arrl i s treated below in sorne detail. 

Any measure which increases income also increases 

consumption, unless the increase goes to those persons whose 

incomes are so great that they save all additional income 

which they recei ve. Great er consumption vvill re sul t from 

an increase in income if it is received by persons with 

relatively low incomes as they tend to spend more and save 

less of each increment of additional income than more wealthy 

persons. It is apparent that, without discouraging invest

ment, additions to income should go to those groups in 

society which have the greatest "propensity to consume" in 

order that the possibility of savings exceeding investment 

vfill not arise. There are several means whereby the income 

of the lower income groups can be increased. One method is 



to introduce a steeply graded progressive income tax so 

that persons who are at the income level where the 

"propensity to consume" is the greatest will be relatively 

free from taxation, while those at the levels where the 

"propensity to consume" is small and the "propensity to 

save" is great will be heavily taxed. Any governmental 

expenditure will increase consumption - directly through 

the payment of wages, and indirectly through the purchase 

of capital and consumer goods. By increasing the legal 

minimum wage, more money can be put into the hands of those 

who spend the greatest share of their incomes. Finally, 

the general level of consumption can be raised by a redis

tribution of income through the progressive income tax and 

direct provision of additional income and services to the 

lower income groups. A system of family allowances 

supported completely from general government revenues 

accomplishes such a redistribution. Other social security 

measures are effective only in so far as they are supported 

by general tax funds and not by direct contributions, 

especially from employees, since such contributions are in 

fact a regressive tax and cause a decrease in private 

consumption. 
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Although the payment of family allowances is, in no 

sense, an anti-cyclical deviee, as the amount of benefit 

cannot easily be altered with changes in the national income, 

it does raise the general level of consumption and increases 
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the overall ttpropensity to consume" of the economy. The 

lower income groups, whose "propensity to consume" is 

greatest, benefit primarily from family allowances despite 

the fact that they are generally paid to all families with 

children or a specified number of children regardless of 

income. This is accomplished by lowering the income tax 

exemption for children by the amount of family allowances 

received so that those with taxable incomes return at least 

part of the allowances to the government. A higher level 
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of consumption may be attained by the payment of family 

allowances than would be expected if consideration were given 

only to the increase in income among those persons with a 

high "propensity to consume". The allowance tends to be 

spent on immediate consumption even by families with high 

incomes, despite the fact that it must be forfeited by reason 

of decreased income tax exemptions, since such legislation 

usually stipulates that the money must be spent specifically 

for the maintenance of the child for whom it is received. 

Because of this increase in consumption and so an increase in 

national income, it is maintained that a program of family 

allowances actually places no burden on the state. The 

increased returns from the income tax will more than compen

sate for the increased expenditure. 

A further fiscal consideration favoring family 

allowances, although not related to the maintenance of full 

employment, is that of equity of taxation. Under the usual 



progressive income tax legislation exemptions are provided 

for children and other dependents. In other words, those 

families whose income is large enough to be taxed are in 

fact given an allowance because they have children. They 

have more to spend or to save than those in their income 

group who are childless. As the income tax is graduated on 

the basis of ability to pay, it is argued that those with 

incomes so low that they are not taxable should receive an 

addition to income commensurate with the allowance received 

by those with taxable incomes. 
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CHAPTER IV 

FAiviiLY ALLOVJANCES IN CANADA PRIOR TO 1943 

A frequent criticism aimed at the Canadian Family 

Allowances Act has been to the effect that it was hastily 

contrived and rushed through Parliament in 1944 after very 

limited consideration and without time being allowed either 

for discussions with the various provincial governments, or 

for the creation of an informed public opinion. One would 

expect that social legislation of such wide scope and 

importance would be preceded by years of public debate, 

official and unofficial investigations as to need, public 

education by groups interested in the adoption of such a 

program, and sorne Dominion-Provincial discussions in regard 

to proper jurisdiction. The value of family allowances was 

expounded for more than twenty years by the Family Endowment 

Society in Great Britain before any legislation was passed. 

The Canadian Family Allowances Act was preceded by 

surprisingly little discussion, either inside Parliament 

or outside, prior to the sudden upsurge of interest in 1943. 

As late as 1939, the Rowell-Sirois Commission on Dominion -

Provincial Relations made no mention of them in their report. 

As indicated below, there was a good deal of interest in 

family allowances exhibited between 1928 and 1932, especially 

in the Province of Quebec, which resulted in the subjectts 
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being considered first by the Select Standing Committee 

on Industrial and International Relations of the Dominion 

House of Gommons and later by the Quebec Social Insurance 

Commission reporting in 1933. The House of Gommons committee 

refused to commit itself on the subject and referred it to 

the law officers of the Crown for determination as to whether 

such a program would come under provincial or Dominion 

jurisdiction. As far as can be determined, their decision 

was never reported back to Parliament. The Quebec Social 

Insurance Commission went on record as opposing the 

institution of such a program. Between 1930 and 1943 

there was only one mention of family allowances in the 

Federal Parliament and this was part of a question in regard 

to the Dionne Quintuplets. 1 

Despite this scanty attention paid to family allo,.rances 

specifically, both the Dominion and the provinces, in much 

of their social legislation prior to 1943, accepted at least 

the principle of such a program, i.e., that the differentiai 

oost of raising children is considerable and should be 

compensated for. Since the introduction of the first 

federal income tax, allowances have been made for dependent~ 

including children. Under provincial workmen's compensation 

laws benefits have been computed on a scale taking the 

number of children in the workman's family into consideration. 

Military pensions have been awarded in accordance with the 

number of children in the deceased or disabled veteran's 



family. Mothers' Aid payments, established for many years 

in eight provinces and recently instituted in Prince Edward 

Island, are, in fact, family allowances given to those 

families with children where the father is either deceased 

or incapacitated. Local poor relief administrations have 

included the added cost of children when computing 

assistance payments. The Unemployment Insurance Act of 

1941 took sorne cognizance of the differentiai cost by 

providing a larger benefit for a married man than for a 

single one. An actual family allowances program was 

established during World War II with the granting of 

allowances to the dependants of persons on active military 

and naval duty. A similar method of administration and 

payment was employed under the provisions for servicemen 
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as under the present Canadian family allowances legislation. 

Each of these forerunners of the present family 

allowances law are discussed below in turn. Except for 

the servicemen's dependants allowances, they are presented 

in only sufficient detail to indicate their extent and their 

points of similarity to family allowances. The deliberations 

of the Select Standing Committee of the House of Gommons and 

the Quebec Social Insurance Commission are discussed at 

length, as they considered much the same information and 

premises as were available to the Government in 1943 - 44, 

yet, at least in the case of the Quebec commission, quite 

unequivocally opposed the institution of such a program. 
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The World War II Dependents' Allowances are treated in greater 

detail as their administration obviously served as the model 

for the administrative establishment and method of payment 

of family allm'lances under the Act of 1944. 

1 Agitation fer Family Allowances 1928 - 1932 

Much of the agitation for family allowances during these 

years, especially in Quebec, may be attributed to the efforts 

of A. Leon Lebel, S.J. then professer of philosophy at the 

Immaculate Conception College in Iviontreal. The Quebec Social 

Insurance Commission stated in 1932: "Although our Canadian 

sociologists have shown considerable interest in the form of 

aid to large families knoun as Family Allowances, it is not 

rash to declare that previous to the campaign, methodical, 

active, and energetic, carried on in its faveur by the 

Reverend Father Lebel, S.J., the question has remained in the 

sphere of simple speculative discussion, carried on by no 

means with a view to the adaptation among our people of the 

European system of family allovvances. n 2 It appears that 

during 1927 and 1928 Father Lebel gave a great number of 

lectures on the subject 3 and published at least two pamphlets -

The Problem of the Large Family 4 and Family Allowances. 5 

He was the principal \'litness before beth the parliamentary 

committee and the Quebec commission • 
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It is a bit difficult to account for this sudden 

interest in family allowances unless it is considered as 

part of the general attention given to the subject at that 

time in ether countries. The classic English works on 

family allowances appeared during this period. The Dis

inherited Family by Eleanor Rathbone was first published in 

1924. 6 Vibart's Family Allowances in Practice appeared in 

1926. 7 It is certain that the writings of Paul Douglas 8 

had their effect as they were quoted frequently during the 

deliberations of the parliamentary select committee. As will 

be remembered, it was in 1926 that the first program was 

established in an English speaking country - the limited 

plan of New Zealand. Undoubtedly Father Lebel and ether 

French Canadians were also influenced by the rapid strides 

being made in the development of programs in France and 

Belgium. 

During this period, certain elements of organized labor, 

which is traditionally suspicious of any program which might 

be used as a substitute for wage increases, expressed their 

support of a scheme of family allowances. In July, 1927, 

the Congress of Catholic Workers of Canada adopted a 

resolution "urging upon the Federal Government the advisa-

bility of passing as saon as possible a Family Allowances 

Act applicable to the whole of Canada." 9 In December of 

the same year a delegation from organized Catholic laber 

waited on the Premier of Quebec and requested, among other 
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labor legislation, that an allowance of ;~25 be paid for 

every child born after the fifth child in a family; that 

the government grant family allowances to provincial civil 

servants; and that the provincial government cooperate ·wi th 

the federal government with a view to obtaining a family 

allowances program for the whole of Canada. 10 It was not 

only the Catholic unions which went on record as approving 

such allowances. At the annual convention of the All-
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Canadian Congress of Labour, the executive board reco~~ended 

that "the unions embraced in the Congress be urged to give 

earnest consideration and close study to the question of 

family al~owances, provided by the state to wage earners 

with tvm or more children. As a step towards the more 

equitable distribution of the national income, the state 

grant towards the support of families is regarded as being 

of primary importance. It involves a recognition, at least 

partial in extent, of the principle that each member of the 

community shall receive according to their needs." 11 The 

executive board of the Congress went on to say that family 

allowances would serve "as a promising palliative of the 

faults of our present economie system,n 12 by preventing 

suffering caused by the disparity between income and living 

costs, and over-consumption by those with no children. They 

anticipated the fiscal argument used in 1943 and 1944, stating 

that nthe board believes that family allowances \'\fould tend 
\.St c') 

to increase the consumption of stable commodities and to 



improve the employment situation." 1.3 The Executive Board 

also visualized family allowances as a means to securing a 

school leaving age of sixteen years, not only for the 

welfare of the children and the community, but also to 
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remove juvenile competition from the labor market. In 

contrast to this favorable consideration of family allowances 

by the All-Canadian Congress of Labour, the Executive 

Committee of the Trades and Labour Congress, in 1929, 

expressed their opposition to such a program. Considering 

their report, the Labour Gazette stated that "Section ll 

made reference to the question of family allowances, a 

proposal which the executive did not believe in the best 

interests of the workers of the Dominion. After giving 

reasons for this opinion, the executive recommended that 

the convention declare itself opposed to the payment of 

family allowances in Canada." 14 

The subject of family allovvances was referred to the 

Select Standing Committee on Industrial and International 

affairs during February, 1929 on a motion of M. J.E. Letellier, 

member of Parliament from Quebec. He of'fered no Bill f'or 

consideration by the House but merely moved as follows: 

nThat in the opinion of this House, the question of granting 

family allowances should be studied, taking into considera

tion the respective jurisdiction of both the federal and 

provincial parliaments in the matter, and that the said 

question should be referred to the committee on industrial 
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and international relations with instructions to inquire 

into and make report. tt 15 As no action by Parliament vvas 

contemplated, the motion received ready assent. 

At the time the question of family allowances was 

referred to it, the select committee was in the process of 

investigating the possibilities of health and unemployment 

insurance. As a result of their preoccupation with these 

subjects, their investigation of family allowances was 
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cursory and their attitude rather disinterested. Only six 

witnesses were heard, two of them extensively. Father Lebel 

provided the principal testimony in favor of establishing 

such a program, and Miss Charlotte Whitton, at that time 

representing the Social Service Council of Canada, was his 

major opponent. A ~~. Joseph Daoust, shoe manufacturer from 

Montreal, supported Father Lebel's contentions, and two social 

workers added to the testimony of Miss Vilhitton. Mr. Gerald 

Brown, Assistant Deputy I~linister of Labour, answered questions 

of the committee in regard to vital statistics and details 

of family allowances schemes in other countries. 16 

Father Lebel, the first witness, outlined the cause of 

family allowances, following the general social arguments 

discussed above. l7 He described four distinct advantages 

of such a program for Canada. Although recognizing that 

only a slight increase in the birth rate could be expected 

as a result of family allowances, he maintained that any 

increase would be beneficial. To dispel any fear that his 



intent was to encourage primarily the gro~~h of the French

Canadian population he stated that: "In regard to this 

increase of birthrate, I think ether provinces would profit 

more than Quebec because it is more difficult to raise the 

birthrate where it is high than where it is low. The fear 

is that Ontario will follow the counsel of Right Reverend 

David Williams, Bishop of Huron who says the best way to 

populate Canada is with Canadian children, and the province 

of Ontario could fill the ether provinces with their sons 
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and so Quebec would be overflowed with people from Ontario." 18 

The second advantage put forth by him was that family 

allowances would tend to check êmiOigration from Canada to 

the United States, as large families would want to remain 

for economie reasons. Thirdly, he believed that Canadian 

families already in the United States would be induced to 

return in order to take advantage of the allowance. Finally 

he considered family allmvances as a more effective means of 

keeping children in school than a compulsory school 

attendance law. 19 

Describing programs already in existence in other 

countries, Father Lebel indicated that there appeared to be 

three methods of administration; {1) a system completely 

optional, the employers establishing their own compensation 

funds; (2) a system compulsory by law but restricted to wage 

earners in industry and commerce; and (3) a compulsory 

centralized system with allowances payable tc every class in 
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society. 20 The witness favored the third alternative to 

be supported from funds from the Dominion Government, the 

provincial government, municipalities, and from a tax on 

bachelors and married couples vdth no children. His advice 

to Parliament, for the moment, was to move slmvly by first 

granting allowances to the civil service, and by providing 

him with money so that he might continue his campaign of 

attempting to mold a favorable public opinion. 21 
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The second witness was :Mr. Daoust. As he arrived at the 

hearing believing that he was to speak on the question of the 

tariff, his testimony was, understandably, a bit confused. 22 

He said that he clearly recognized the suffering endured by 

the workers with large families and was convinced that sorne 

sort of family endowment program should be instituted. An 

industrialist, however, must pay wages in accordance with 

production. Should he pay larger amounts to those with 

families, his product would soon be priced out of the market. 

11If I were a philanthropist, I would say that in order to 

encourage population and consumption by population, I would 

give, for every child that is born, ~2 more per week. That 

would be a very nice thing to do as a philanthropist, but 

as a manufacturer I must not forget that if I am alone in 

that I would be on the street in a very short time, especially 

vlith the large families prevailing in Que bec". 23 Mr. Daoust 

recommended to the committee that a system of family allow

ances be established which would include all occupations. 



It should be administered by the federal government and 

supported entirely by a percentage return from a sales tax. 

Although Mr. Daoust would have had the allo1vances payable 
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to all regardless of income, he believed that those who could 

afford to do so would not make application for the benefit. 

"A man with any pride hesitates to ask for charity - of 

course the word 'charity' may not be popular; call it 

allov;ance. n 24 

As if in rehearsal for the role she was to play in 1943 

and 1944, 1viiss Charlotte Whitton expressed the point of view 

of those opposing the institution of family allowances. She 

maintained that foreign programs have provided grave 

questions as to whether allowances do improve the standard 

of living or lighten the cost of rearing children and so 

encourage marriage and increase the birthrate. She wondered 

whether family allowances do not injure the family and 

"subtly reduce marriage and the marriage relationship from 

its high and almost sacramental attributes in our branch of 

civilization, to an economie relationship capable of 

financial exploitation. Such a development will inevitably 

depress the position of woman and mother in the state from 

her present status of an individual personality with 

citizenship rights, to a person who would be cared for and 

maintained as a slave woman in Rome or in the United States 

in the days before emancipation, not for herself and because 

she is a human body and a divine soul, but because she 
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mattered greatly to industry and the state as the potential 

mother of future slaves and employees." 25 Family allowances 

would also work havoc with the fathers because the system 

undermines nthe fundamental responsibilities of the head of 

the family for the maintenance of i ts members. n 26 

l!Iiss vi'hitton insisted that family lowances are an 

admission of the state's helplessness in providing that wages 

are adequate to support the average family. (She made no 

mention of families with more than the average number of 

childrenJ In lieu of allowances she recommended the insis-

tence upon a decent minimum wage, the better organization of 

employment over seasonal slacks and cycles of economie 

depression, and the economie regulation of immigration. 

rrrn Canada today, labour is rewarde.d over broad groups of 

occupations, by a fair wage based on the principle of equal 

pay for equal work and the indisputable economie premise of 

reward on the basis of the power of production, not repro

duction, as the allowance system advocates.n 27 

According to Miss ltfuitton, Canada had, in 1929, no need 

for the benefits sought from family allowances. 11It is 

doubtful whether Canada requires vastly increased population 

at the present time. The slow even development of her 

resources and population since the war have brought her what 

is generally conceded to be the most even and stable decade 

of development she has known 11 • 
2g She recognized that the 

birthrate was declining but dismissed the development as a 
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world wide phenomenon which could be alleviated by health 

and welfare measures airned at lowering the infant mortality 

rate. She was quite optimistic concerning the general 

Canadian standard of living, believing that, in most instances, 

\·.,rages \'lere adequate. 

î•1iss Whitton concluded her testimony by indicating that 

the cost of family allowances would be prohibitive. 

The select standing committee reported to the House of 

Gommons on Hay 31, 1929 in part as follows: 

Your Committee begs to submit the evidence of 
these vdtnesses on the subject matter of 
investigation and recommend that (a) as this 
proposal is new in Canada and requires more 
careful consideration, no immediate action 
shall be taken, and 

(b} That before the next session of Parliament 
the question of jurisdiction in matters of this 
nature as between the Dominion and the provinces 
be considered by the Government. 29 

These recoœ~endations of the Committee were followed in 

1930 by a query by M. Letellier as to what action the 

government had taken concerning them. The Minister of 

Labour responded that nThe matter has been referred to the 

law officers of the Grown and i s under consideration". 30 

Much the same influences must have lead the Quebec 

Social Insurance Commission to investigate the subject of 

family allowances as impelled the Dominion parliamentary 

co~~ittee. The pressure, however, was undoubtedly heavier 

on the dommission as the agitation for payment of allowances 



was centered in Quebec. An Order in Council of October 20, 

1930 described specifically the subjects they were to study, 

the major fields being charity, social insurance, and 

industrial hygiene. Under the heading "charity" was 

included aid to needy mothers, family placement, manner 

of adoption and placement of adopted children, and aid to 

large families. The Commission understood the request to 

study aid to lar@9 families " as being a desire to direct 

its attention especially to the question of family 

allowances." 3l 

The report of the commission indicates that they made 

a much more thorough study of the subject than did the 

parliamentary committee. They discuss the general theory 

of family allowances, their application in countries where 

they obtained at that time, arguments in favor of their 

adoption in Canada, and ob je etions offered by opponents of 

the plan. In fact, all the arguments for and against family 

allowances were presented by this commission in 1932 as 

were considered by the Dominion in 1943 and 1944, except 

that in 1932 their possible role in a program for national 

full employment was not envisaged, and the allowances were 

not considered as a means of making more equitable the 

income tax deductions. The question of constitutionality 

was not raised at this time as the commission was thinking 

specifica lly of a provincial program. 
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The general theory of family allowances was presented 

in much the same terms as discussed above. 32 The 

commission stated that "the play of economie laws and the 

raising of the standard of living tend to bring the average 

salary into relation with the needs of the most common type. 

It is therefore necessary, if it be admitted that the family, 

the cell of society, ought to be protected, to organize an 

efficient system of aid to large families whose members, 

especially the children, form a larger number than that of 

the most common type." 33 They agreed, that wages and 

salaries are generally adjusted to the cost of living of a 

family consisting of five persans. "To determine the just 

wage, therefore, no consideration is taken of the cost of 

living for an unmarried man any more than it is for the 

burdens of a large family, a family containing six, eight, 

and ten children or more; a logical method, for, after all, 

sorne method must be adopted to establish an average scale of 

family salaries." 34 The commission discarded the idea that 

it would be more logical to raise the working man's salary 

to a point where he might be able to support a very large 

fami]y, maintaining that such a move would produce a rapid 

rise in the standard of living of unmarried persons and 

couples with no children. This, in turn, would elevate the 

general standard and once again place large families in a 

position of inferiority. They also contended that such a 

move, if confined to Quebec, would so increase costs of 
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production that local industries would be at a competitive 

disadvantage to industries in other provinces, and, if the 

rise in wages should be Dominion--vride, the nation would be 
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put at a competitive disadvantage with the rest of the world. 

The commission concluded that "if, therefore, on the one 

hand, the desire is entertained of affording the large 

family an opportunity of developing according to the will 

of Providence, and if, on the other, it is agreed that our 

national economie system cannat adjust salaries to fit the 

needs of a large family, the only other choice is to have 

recourse to the family allowance." 35 

To allay the suspicions of organized labor and to answer 

the objections of those who condemn such a program uncondi

tionally as violating the axiom "Equal pay for equal worktt, 

the commission made a sharp distinction between family 

allowances and wages and salaries. nThe word 'allowance' • ••• 

is absolutely distinct from the word 'salary'. The latter 

refers to remuneration for a well defined economie service 

which adds to the value of a particular product. The former 

is realized either from the desire of acting according to 

social duty or from the lrlillingness to contribute towards the 

growth of a form of capital economically measurable -------

the human capital. n 36 

To obtain details of the operation of family allowances 

in other countries, several members of the commission 

travelled to Europe. Their reports "were mainly factual, few 
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comments being included. Although they did not actually 

visit New Zealand, they did criticize its family allowances 

program believing that it maintained an aspect of charity 

in that only families with at least three children and a 

low income were eligible. 37 
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The commission listed as the principal testimony in 

favor of family allowances, a petition circulated throughout 

the province and endorsed by various Catholic groups. The 

petition, after setting forth the classic generalizations 

in favor of such a program, established itself as the 

precursor of the Beveridge and r"1arsh reports 38 in that it 

maintained that a system of family allowances should be 

the foundation of all other social insurance programs. 

We firmly believe that the first kind of social 
insurance to be established in our province as 
being the most just, the most urgent, and the 
most justifiable, should be the system of family 
allowances. \J·le be lieve that this system should 
form the central point, the pivot or axis, as 
it were, of the whole system of social insurance 
the establishment of l·Jhich is being contemplated, 
pensions to widolvs, orphans, the aged, etc., 
because, once again, the family is the foundation 
of society, because society is composed of 
families and not individuals and because these 
individuals ought to be reached, if need arise, 
and as far as possible, through the family. '>'Je 
believe that a mistake would be made in adopting 
an individualistic system of insurance, without 
first and foremost giving thought to the family 
already ignored and overlooked. 39 

Included in the report of the co~nission was a statement 

by Ivliss Charlotte i;Jhitton, this time representing the Child 

and Welfare. They stated that they believed her statement 

to be an adequate summation of the objections made to a 
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program of family allowances. As the statement of Miss 

VJhitton was almost identical ta that presented before the 

parliamentary committee, her arguments are not discussed 

here. 

The Quebec Social Insurance Commission presented the 

results of its investigations bath in Canada and Europe in 

March, 1932. The conclusions of the commission are presented 

here in full being especially interesting in light of the 

decision made in 1944 by the Dominion Parliament after 

hearing substantially the same evidence. 

1. 'v'lhile recognizing that family allowances in 
France and Belgium, if not in Germany and 
Australia, have furnished a solution to the 
very important problem of large families, the 
Commission, after long deliberation, is 
unanimously of the opinion that for the moment 
there is no opportunity of taking legal measures 
instituting officially family allowances in this 
province. 

We are face to face with a system exclusively 
European, adapted to low wages, and it is very 
difficult ta predict what would be the results 
of its application here. It is true that the 
parti sans of family allOI"lances take into con
sideration the difference in the rate of wages 
found in Canada, by proposing to offer the family 
allowance for the third child only; but it must 
be remembered that in many industries the wages, 
even in Canada, are not very high and there is 
occasion to suggest their increase rather that 
ta run the risk, by creating a system of family 
allowances, of keeping them for a long period at 
their present level. 

2. The system of family allovrances, added 
suddenly to the collective insurance in the 
matter of accidents suffered while working, 
organized last year in Quebec, would perhaps 
place our manufacturers in a disadvantageous 
position with reference to the ether provinces. 



3. The economie cr1s1s through which we are 
passing makes a move of this kind very difficult. 

4. Grave fears may be entertained lest the drift 
of population from our country districts should 
be accentuated by the family allowance system 
confined to industries. 

5. It would be impossible and dangerous to extend 
family allowances to the whole population and to 
make them a state institution. 

6. The great agricultural problem to be faced in 
the Province of Quebec, namely the placement of 
farmers' sons, or in general, the problem of 
excess population in the country districts, would 
still remain unsolved, whereas resources of the 
Government ought rather be employed to encourage 
this placement on provincial lands, by means of 
an intensive policy of colonization. 

For all these reasons the Commission has abandoned 
the idea of proposing the institution of family 
allowances in the Province of Quebec. 

However there is need to say that the Commission 
offers a tribute to those who have consented to 
bear the heavy burden of a large family. 

The Co~~ission has not yet considered the problem 
of social insurance, but all the systems contain 
special arrangements with a view to protecting 
the family, and the question of the family will 
thus be studied at a later date. 

The Commission offers no objection to owners of 
factories, who might be interested in so doing, 
attempting on their own accord the organization 
of compensation funds. That is the method of 
family allowances followed in France and which 
Monsieur Bonvoisin recommended seriously to the 
Commission. That is the method of social 
initiative, the result of special education, 
which the people of this province will doubtless 
desire to follow. 40 
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It is not necessary to further consider the investigation 

of the parliamentary comn1ittee as it was carried out in an 

obviously inadequate manner and lead to no definite 



conclusions. As the Quebec Social Insurance Commission 

apparently studied the problem thoroughly and reached 

definite conclusions, the question arises as to why, 

although agreeing in principle, they decided against the 

institut ion of family allmvances 1.-vhile fourteen years la ter 

the Dominion did accept such a plan. Dismissing for the 

moment the possibility that perhaps their decision was the 

wiser, the most important reason is probably that the 

commission was instructed to study only the situation in 

the Province of Quebec and their conclusions concern only 
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the possibility of a provincial program despite their 

considering, in the course of their deliberations, the 

potentialities of a Dominion-wide plan. The high taxes 

necessary to support such a scheme in a single province would 

obviously put its industries at a disadvantage to those in 

the rest of the Dominion. Secondly, it can be safely stated 

that attitudes toward governmental activities in the field 

of the social services changed greatly between 1931 and 

1944. In 1931, despite the economie depression, there was 

more inclination to trust the natural economie forces and 

favor remuneration on the basis of production only, without 

considerations of social need. Thirdly, because of the 

depression, the problems connected with the raising of 

sufficient funds to support such a program appeared 

insurmountable. Fourthly, the commission did not seem to 

realize the possibility of giving allowances to only the 



.. 

most needy, without admitting an aspect of charity, by 

recovering the benefit through the progressive income tax. 

Fifthly, the commission seemed to be confused as to whether 

it was considering a system, such as that in France and 

Belgium, supported primarily by the employers and made 

equitable by an equalization or compensation fund, or a 
A SSC'li"' lfW E ~'~ 

program supported by a special ~ on the general resources 

of the government. Lastly, as will be seen later in this 

study, it was the "full employment 11 aspects of a system of 

national family allowances which did much to convince the 

Dominion government of the value of such a program. Such 

considerations were not presented to the commission, nor 

were they generally accepted at that time. 

2 Personal Income Tax Deductions 

As mentioned previously, it has been argued that the 
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provision in most personal income tax legislation permitting 

a deduction from taxable income of a certain amount for 

each dependent child, in fact, gives ta those with a taxable 

incarne an allotvance for the maintenance of their children. 

As evidenced from income tax schedules, all provinces which 

levied a personal income tax prier to the Dominion-Provincial 

Tax Agreement of 1942 and the Dominion recognized the 

differential cost of rearing children by allowing a sizeable 

deduction. The Dominion first permitted a deduction for 
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dependents in 1918, one year after the passage of the first 

federal income tax law. This first exemption amounted to 

$200. 41 In 1922, the allowance was raised to ~~300. 42 

The allowance was again raised in 1924, this time to $500, 

and in 1933 was reduced to $400. A ttNational Defence Taxn 

was added to the graduated income tax in 1940 and a 

deduction of $28 from the tax itself, rather than from 

taxable income, was permitted for each dependent. 43 In 

1942 a Tl normal Tax" \"las substi tuted for the rtNa tional 

Defence Tax", but the flat deduction of $28 for each 

dependent remained. In the same year a similar tax credit 

system of deductions was incorporated into the graduated 

income tax. The law provided that the taxpayer could 

deduct ~~80 from the tax itself for each dependent. 44 

Although British Columbia first adopted an income tax 

in 1876, the first dependents al1owance was provided for in 

1917. It amounted to $200. 45 Income tax legislation in 

Prince Edward Island dates back to 1894, but not until 1938 

was an allowance for dependents permitted. ~200 could be 

deducted from taxable in come. 46 I4ani toba be gan taxing 

personal incomes in 1923 setting an allowance of $500 per 

dependent in 1925. 47 A tax on incomes was first imposed 
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by Alberta in 193 2 and a deduction of ;~400 from in come for 

each dependent was permitted. 48 The Saskatchewan income tax 

law of 1932 allowed a deduction of $300 for each child. 49 

The province of Ontario remained out of the income tax field 
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until 1936, the law of that year providing a dependants 

deduction of $400 each. 50 The deductions in these 

provinces remained in force until 1942 when the Dominion

Provincial Tax Agreement went into force. Although Quebec 

income tax laws have not provided a dependants' deduction 

directly, they have indirectly. The first lavr, passed in 

1939, imposed a flat levy of fifteen percent on the amount 
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of tax payable to the Dominion, so a deduction for dependants 

was present in the same percentage as under the Dominion law. 

Under the 1941 income tax act, Quebec taxpayers first 

computed their net income, not deducting an allowance for 

dependants, and by reference to a table, found the percentage 

of the federal tax which they had to pay to the province. 

Although an allo~trance for dependants \·las not deductible when 

computing net income, such an allowance was permitted when 

computing the federal tax. 51 

3 Poor Relief 

Traditionally, the amount of poor relief granted to the 

unemployed and indigent· in their homes has been computed 

according to the number of persons in the family to be 

benefited. Sorne sort of standard budget has usually been 

set up stipulating definite amounts to be allowed for each 

item considered necessary for the maintenance of each member 

of the family. In sorne localities, if, after investigation, 
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it is apparent that the income of a family is lower than 

that allowed in the budget, sufficient relief is granted 

them to bring their income up to the standard minimum. In 

other localities, the applicant must be completely destitute 

before receiving any assistance whatsoever. Relief in 

Canada has been given in both cash and kind, i.e., food, 

clothing, and shelter orders. 52 

Although this accepted method of granting outdoor relief 

does indicate that the provinces and municipalities have 

recognized the fact that the maintenance of children involves 

additional expense, it is doubtful whether it was instituted 

entirely from altruistic motives of social justice, as the 

granting of relief on the basis of a family budget may 

result in substantial economies. It can be an assurance 

that no family will get more than an amount absolutely 

necessary for continued existence. It was reported in 1941 

that, in New Brunswick, "home relief allo't;ances, wh en 

available, were at the rate of a dollar a week for one 

person and $1.60 for two, ranging up to a maximum of $3.50 

for eight or moren. 53 

4 Mothers 1 Allowances 

Prior to the enactment of the Family Allowances Act of 

1944, all provinces, with the exception of Prince Edward 

Island, provided allowances for mothers with dependent 
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children who were widowed or for other reas ons vii thout me ans 

of support. lvlani to ba enacted the first mo th ers' allowance s 

law in 1916. By 1930 six other provinces had enacted similar 

legislation, although the New Brunsltrick law was not proclaimed 

until 1943. The Quebec "Needy fv1others Assistance Actn was 

passed in 193 7. 

The purpose behind IJJ.others' Allo'lt:ances legislation is to 

provide for dependent children in families where the male 

wage earner has died or (in sorne provinces) has been 

incapacitated. The lowances are designed to permit the 

mother to remain in the home and maintain the family as a 

unit. Without the allowance it vvould be necessary, in many 

instances, for the children to be removed to either a foster 

home or an institution. Although the legislation is based 

on similar assumptions in all provinces, the conditions of 

eligibility vary greatly. nFor instance British Columbia 

gives a Mothers' Allowance to a vfife whose husband is 

totally incapacitated, or has tuberculosis, or is in a 

hospital for the insane, or is an inmate of a penitentiary 

in Canada; Ontario gives an allowance under most of these 

conditions; while Nova Scotia recognizes none of them. 

Similar conditions prevail regarding desertion, divorced 

wives, and unmarried mothers.n 54 

Certain aspects of mothers' allowances are quite akin 

to family allowances. The purposes of the two programs are 

similar in that they bath attempt to raise the standards of 
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child health and welfare by providing funds to be used 

specifically for the maintenance of children and are designed 

to keep children in school by insisting on regular school 

attendance as a condition of eligibility. Both programs 

recognize the added cost of each additional child and vary 

the amount of the grant in relation to family size. They 

differ, primarily, in that family allowances are generally 

paid to all families with children, under a specified age 

limit, regardless of income. Mothers' allowances, on the 

other hand, are payable only on behalf of children in 

families where the male wage earner is deceased or incapa-

citated, and eligibility for the allowance is conditional on 

a rtmeans test". 

The rate at which mothers' allowances are paid varies 

greatly among the provinces. Only in Nova Scotia and New 

Brunswick is the maximum amount of grant set by law, else

where the administrative authority fixes the rate. In 

Nova Scotia, the monthly allov1ance is determined by family 

need, the maximum being set at ~80. A mother and one child 

in New Brunswick receive ;~27.50 with *7.50 being allowed for 

each addi tional child up to a maximum of "'60 'lP • Quebec allows 

$35 monthly to a woman and one dependent child in cities and 

towns of over 5,000 population, $30 in other localities. An 

additional $1 per month is allov-red for the second, third, 

fourth, and fifth children, $2 each for the sixth and seventh, 

and ~~3 for the eighth and subsequent children. An extra $5 
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is allovfed when the beneficiary unable to vrork, or when 

a disabled husband is living in the home. In Ontario, the 

maximum for a mother and one child is $50 per month plus $10 

for each additional child. The maximum monthly amount paid 

to a mother and one child in Hanitoba, excluding winter fuel, 

is $40. The maximum which may be granted to a family without 

an inca pa ci tated father in the home is ;!~121 per month. Should 

the father be included, ~13 per month additional is given. 

In Saskatchewan, the maximum yearly allowance payable to a 

mother and one child is ~300; mother and two children, $420; 

mother and ten children, $900 per year. The allowance in 

Alberta does not exceed $35 per month for a mother and one 

child and may rise to a maximum of ~100 \'Ihen there are nine 

children or more. In British Columbia, the maximum monthly 

allowance is $42.50 for a mother and one dependent child; 

$7.50 for each additional child; and a further $7.50 for a 

totally disabled husband living in the home. 55 It is quite 

apparent that Mothers' Allowances in Canada share the fate 

of most family allowances in being so low as to not approach 

the fulfilling of the need they were designed to meet. The 

effect of the se belm,r subsistence benefi ts are more dele

terious in the case of Mothers' Allowances as the benefits 

are designed to serve in lieu of wages rather than in 

addition to them. 

Sorne ide a of the importance and extent of Mothers 1 

Allowances may be gained from an examination of Table I 
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below, which sets forth the number of families and children 

benefiting and the total amounts paid by the various 

provinces during 1947. 

TABLE I 

I·lOTHERS' ALLQ'i.;ANCES IN 194 7 56 

Province Families Children Benefits 
assisted assisted Pt?,- id 

No • No 

Nova Scotia 1,787 4,778 919,870 

New Bruns1;vi ck 1,396 3,771 598,550 

Que bec 14,312 40,217 4,766,288 

Ontario 6,587 13 '736 3,375,668 

Manitoba 685 1,921 393 '030 

Saskatchewan 2,349 5,498 894,962 

Alberta 1,561 3,385 592,655 

British Columbia 863 1,832 488,866 

5 Workmen's Compensation 

Workmen's compensation laws are in force in all the 
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provinces of Canada with the exception of Prince Edward Island. 

Ontario first enacted such a law in 1914. It was followed 

by Nova Scotia in 1915, British Columbia in 1916, Alberta and 
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New Brunswick in 1918, Nanitoba in 1920, Saskatchewan in 

1929, and Quebec in 1931. Although these laws differ 

slightly as to coverage, they provide generally that all 

industrial and commercial employers shall be collectively 

responsible for deaths, injuries, and diseases resulting 

from employment in the covered pursuits. All provincial 

laws call for a board to administer a provincial accident 
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fund made up of contributions from employers in the industries 

within the scope of the act. Employers are classified 

according to the hazard of their industry and those in each 

class are required to pay an annual assessment of their pay

rolls at a rate calculated to produce sufficient funds to 

take care of all accidents in the class. 57 Workmen's 

compensation arrangements have been generally satisfactory 

for both employer and employee. They provide security for 

the worker and avoid expensive litigation for damages. The 

employer also avoids high court costs and pays loV>rer rates 

for protection than he would to a private insurance company. 

Because of the collective liability aspect of these laws, no 

single employer can be faced with a destructive bill for 

damages as a result of a disaster. 

Workmen's compensation laws involve a principle of 

farnily allowances in that they provide for the payment of 

allowances to the children of employees accidentally killed 

while at work. In cases of total or partial disability due 

to a cci dent, a prescribed percentage of normal earnings is 
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paid to the injured worker, no consideration being given to 

the number of persons dependent upon him. The laws of 

Alberta and Quebec provide that the children of a deceased 
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worker shall receive an allowance until the age of eighteen. 

All other provincial funds pay allowances only to those 

children under the age of sixteen years. All provincial laws 

provide that allowances shall be given to each child within 

the prescribed age limitation, although British Columbia and 

Nova Scotia stipulate that a maximum of ;j;60 per month may be 

given to the children of an individual worker. In the case 

of orphans, the la'V'Ts of all provinces provide that each child 

shall be granted a flat $15 per month. There is sorne 

variation in the amount paid to children with one parent. 

In British Columbia, Nova Scotia, and New Brunswick, the 

fund pays ~7.50 each per month. In Saskatchewan, Ontario, 

and Quebec, the rate is $10. In Alberta and Manitoba, the 

rates are computed on a sliding scale in accordance vli th the 

number of children in the family. $12 per month is paid 

for the eldest child, $10 per month for the second, $9 per 

month to the third, and $8 per month to all others. 58 

Like family allowances, workmen's compensation benefits 

are paid regardless of the income of the family receiving 

them. 
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6 Military Pensions 

Since 1919, the government of Canada has paid regular 

pensions to the wives and children of all disabled ex-

servicemen injured in the line of duty, and to the wives, 

children and dependent brothers and sisters of deceased 

persons whose deaths are attributable to illness or 

injuries suffered while on active service with the armed 
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forces during time of war. Prior to this date, the Dominion 

made provision only for the wives and children of deceased 

commissioned and warrant officers of the militia who had 

completed twenty-five years of service and, at the time of 

death, were either on full pay or in receipt of a pension. 59 

Tho se earl y pensions can hardly be considered as precedent 

for a general family allowances program as the amount of 

pension was computed on the basis of rank, and it is doubt-

ful whether many men vdth tvlenty-five years of service had 

minor children. There was no provision for the widovlS or 

orphans of deceased members of other ranks. 60 The Revised 

Statutes of 1906 read nrhe compassionate allowance to a 

child shall be as follows; the child of a colonel or a 

lieutenant colonel, eighty dollars; of a major, seventy 

dollars; of a captain, sixty-five dollars; of a lieutenant 

or second lieutenant, fifty dollars; of a warrant officer, 

twenty-five dollarsn. 61 Pensions to widows were granted on 

a like basis beginning with five hundred dollars per year 
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for the widow of a colonel and decreasing through the ranks 

to one hundred dollars for the wife of a deceased warrant 

officer. 62 
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Fol1owing World War I, a comprehensive system of 

pensions to children of disabled and deceased veterans was 

estab1ished. The method of computing pensions as instituted 

in 1919 has been continued until the present time although 

the amounts granted were increased in 1925 and 1948. In the 

case of children of deceased servicemen, a flat grant is 

made, equal in amount to all ranks of the service. In the 

instance of disability, the pension for the ex-serviceman 

as wel1 as for his wife and children, varies according to the 

percentage of his disablement. Twenty classes of disablement 

are recognized varying from lOO% to between 9% and 5%. The 

pension to the veteran himse1f is identica1 for all members 

of other ranks within a single class, but increases according 

to grade among commissioned officers. The grant for children, 

decreasing with the percentage of disablement, is the same 

for all ranks, commissioned and enlisted. 63 To be eligible 

for the grants on behalf of both deceased and disabled 

veterans, a child, if a boy,must be under the age of sixteen 

years and, if a girl, must be under the age of seventeen 

years. However, the pension may be continued if those who 

are responsible for the child's maintenance are without 

resources and he is mentally or physically unfit to provide 

for his own maintenance. The grant may be continued until 
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the twenty-first birthday of a child who is without other 

resources and is satisfactorily follovving a course of 

instruction. 64 

These grants to children are simi1ar to usual fami1y 

allowance payments in that they are given on behalf of each 

chi1d in the family, and the amounts are identical for all 

regardless of the incarnes of the recipients. They are 

especially analogous to the Canadian Family A1lowances Act 

of 1944 in that it is suggested that the financial burden of 

chi1dren decreases as their number increases. Iv'Iilitary 

pensions decrease with each chi1d unti1 the third. As 

originally enacted, Family Al1ovmnces in Canada decreased 

with the fifth child. 65 

Tables II and III below indicate the amounts payable to 

the children of disabled and deceased veterans under the 

laws of 1919 and 1925. 

TABLE II 

ANlWAL RATE OF PENSION PAID TO CHILDREN OF DISABLED VETERANS 

UNDER THE PENSION ACTS OF 1919 AND 1925 66 

Number of Glass I Glass 7 Glass 16 Glass 20 
children '19 '25 '19 '25 '19 f 25 '19 '25 

h ,t~ $ $ ~p i;p 
lst Ghild 144 180 108 126 45 45 9 9 

2nd Ghild 120 144 84 108 30 45 6 9 

Subsequent 96 120 78 84 30 30 6 6 
children 
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TABLE 

ANNUAL OF PENSION PAID TO CHILDREN OF DECEASED VETERANS 

UNDER THE PENSION ACTS OF 1919 and 1925 67 

Number of Chi1dren with Or phan 
Chi1dren one parent chi1dren 

(~ . 
1919 1925 1919 1925 

1st Chi1d 180 180 360 360 

2nd Chi1d 120 144 240 288 

Subsequent 96 120 192 240 
chi1dren 

7 Unemployment Insurance 

The Canadian Unemp1oyment Insurance Act takes into 

com>id eration the cost of raising children on1y indirect1y 

and to a slight degree. According to the Act, a single 

persan, with neither a dependent spouse nor children, 

receives a week1y benefit during unemployment equal to 

thirty-four times the weekly contribution paid v;;hile employed. 

In the case of a man whose 1-'life is being maintained wholly 

or mainly by him, or a married pers on, vJidow, or widovJer, 

vrho maintains wholly or mainly one or more chi1dren under 

the age of sixteen years, the week1y benefit equals forty

times the average weekly contribution paid by the amployed 
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68 person. No consideration is given to the added burden 

of more than one child nor to children 1-1hen the man or woman 

has a dependent spouse • 

8 Dependents Allovrances V·forld \Iar II 

Immediately following the declaration of hostilities in 

1939, the Government published Regulations providing for the 

payment of Dependents Allowances, setting up the Dependents 

Allowance Board, and establishing the Dependents Allm"iance 

and signed Pay Branch of the Treasury. 69 The allowances 

were provided in order to improve the morale of the armed 

forces by assuring them that their wives, children, and other 

dependents were not submitted to financial hardship. The 

grants were made both on application of the serviceman and 

upon request of dependents who were not receivi support. 

The allovlances, hov.rever, were not authorized merely upon 

application, but only at the discretion of the Board after 

consideration and often investigation as to whether the 

proposed beneficiary was a bona fide dependent of the service-

man and whether, especially in the case of children, they 

were being properly maintained. The Regulations stated, 

"A Dependents Allm·1ance may not be claimed as a right. The 

allowance is for the purpose of promoting the well-being 

and efficiency of the Nilitary forces of Canada by providing 

a means to alleviate the financial anxieties of temporarily 



enrolled members with respect to the domestic welfare of 

dependents while they are in the service of His Majesty. 
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The Board is an administrative agency which is created to 

ensure that every application for an allowance receives 

prompt and efficient consideration. 11 70 The decision of the 

Board, consisting of representatives of the three armed 

services, was final, but in each military district there was 

an official interviewer assigned who heard complaints and 

reported those vihich he considered valid to the Board for 

further consideration. 7l It was not intended that the 

allowance should serve as the sole support of the dependents, 

nor that the servicemen should shirk their responsibility 

for them. In order that the dependents might be eligible 

for the allowance, it was necessary for him to assign to 

them at least fifteen days pay in rank per month. In cases 

where no such assignment was made and the Board decided that 

the dependents were entitled to an allowance, compulsory 

assignments were put into force against the pay of the 

soldiers. 72 Disbursement of both Dependents Allowances and 

Assigned Fay was accomplished by the Treasury branch attached 

to the Board. 

The Dependents Allowances were similar to the present 

Family Allowances program both in principle and method of 

administration. Many parallels will be evident during the 

detailed discussion of the administration of Family 

Allov-;ances which follows, but a few are listed here in 
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order to indicate that, in a sense, the administration of 

Dependents Allowances set the pattern for the later program. 

Like the Family Allowances Act, Dependents Allowances 

recognized the cost involved in raising children and the 

responsibility of the state to provide a sum in addition to 

wages in arder to meet this cost. Allowances were paid to 

all eligible children and other dependents regardless of 

other income. Although the grants to children under 

Dependents Allowances were identical for all ranks, those 

paid to wives and other dependents increased with increase in 

rank after the grade of lieutenant. This can be accounted 

for by a consideration of tradition rather than principle. 

The most striking parallel between the two programs was the 

method of Treasury administration and disbursement. In fact, 

during the setting up of the Family Allowances ional 

Offices, employees from the Dependents Allowances and 

Assigned Pay branch were employed to train new personnel. 

For the first time in Canadian public administration, the 

issuance and redemption of checks was completely mechanized. 

The system used was identical to that discussed under 

Treasury methods in Family Allowances Regional Offices, 73 

including the use of cardboard checks, addressograph plates, 

I.B.M. gang punching, and the running audit. Because 

Dependents Allowances, like Family Allowances, were issued 

for the benefit of the dependents concerned, similar 

administrative problems were encountered. It was necessary 
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to determine whether the persons claiming dependency 

actually deserved an allowance, and whether persons who 

received allowances were protecting the interests of the 

servicemen. These problems forced the Board into the field 

of social investigation and casework and into the making of 

plans most beneficial for the children, much as in the case 

of Family Allowances. Often it was discovered that the 

mother was not responsible and it was advisable for the 

allowance to be administered by a third party. There were 

many instances of the mother deserting the family and the 

Board's assuming responsibility for making adequate 

arrangements for the children, as they did in cases where 

the mother was hospitalized or incapacitated. Often it was 

necessary for a housekeeper or relative to live in the home 

and care for the children. In such cases an allowance was 
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given her in the same amount as would be given to the 

children's own mother. Like the Family Allowances 

administration, the Dependents Allowances Board did not 

attempt to carry on the investigations and case work services 

with their own personnel, but rather utilized the private 

and public social agencies operating in the area where the 

dependents were located. As reported by the Board in 1940: 

Arrangements have been made whereby the Department 
of Pensions and National Health, through its 
investigation branch, undertakes all urban 
investigations required by the Board as well as 
those in the Province of Quebec and outside 
Canada. Similar arrangements exist with the 
Director of Soldier Settlement in the case of 
urban and rural communities whose population is 
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less than 3,000 in number excluding the 
Province of Quebec. By arrangements concluded 
through the Canadian Welfare Council, the 
services of local Social Welfare Agencies are 
used for certain types of investigations. 

The Board also utilizes the services offered 
by Children's Aid Societies operating under 
provincial supervision and recognized Social 
Welfare Agencies in the administration of 
Allowances for the benefit of dependents, as 
circumstances warrant. 

Close cooperation has also been afforded by 
the Provincial Child VJelfare authori ties in 
matters of investigation of applications for 
allowances, adjustments required in respect 
of amounts in pay and administration of 
allowances in proper cases. 74 

The utilization of private and provincial agencies by 

the federal government was a new departure in Canadian 

administration. These same provincial and private agencies 

are now employed by the Family Allowances administration in 

much the same manner. 
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Dependents allowances ',vere paid to the first six 

children of the serviceman at the rates of 1~12 - :jjil2 - ~;10 -

;,?8 - ~8 - ~8. 75 The allovmnce was paid to a dependent son 

to the age of sixteen years and for a dependent daughter to 

the age of seventeen years, and for a son or daughter of any 

age \vhen such child was unable to provide for his own 

maintenance because of sorne physical or mental infirmity. 76 

The allowance for normal children might continue until the 

age of nineteen years they were making satisfactory 

progress in high school or other course of instruction 

approved by the Board. The allm·mnce for the wife or other 
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woman assuming responsibility for the maintenance of the 

home amounted to ~60 per month for officers in the grades 

above that of Major and decreased with each grade to $35 

per month received by the wives of all grades lower than 

Warrant Officer Glass 1. 77 Allovmnces for other dependents 

ranged from ~30 to ~20 per month. 78 During 1943-44 a cost 

of living bonus was added to the allowance of the wives and 

the first child. 

Sorne idea of the magnitude of this wartime family 

alloviance pro gram may be gained from an examina ti on of 

Table IV below • 

TABL.l!; IV 

sm,ll~AHY OF DEPENDE;NTS ALLOHANCES EXPENDITURE 

Sept. 1939 - March 1940 Army and R.C.)~ • .F. 
April 1940 - lVIarch 1941 Army and R.C.A.F. 
April 1941 - 1'/larch 1942 Army and R.C.A.F. 
April 1942 - March 1943 Ar my and l1..C.A.F. 
April 1943 - Fiarch 1944 Including Navy 

August 1943 
April 1944 - fvlarch 1945 
April 1945 - Iviarch 1946 

Dependents a1lowances paid on behalf of 
Navy dependents other than \•li v es and 
children prior to August 1, 1943 

Total Dependents Allowances payments 

Total assigned pay disbursements 

Grand Total Assigned Pay and Dependents 
A1101rlances 

from 
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Dependents 
A1lowances 

~? 8' 970' 446. 00 
46,627,671.00 
80,458,917.00 

121,635,427.00 

117,955,035.00 
201,571,727.00 
155,411,759.00 

17,156,268.00 

809,187,250.00 

964,678,660.00 

$1,773,865,918.00 
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Not only was the method of disbursement and audit 

similar to that now employed by the Treasury in the payment 

of family allowances, but also the procedure in processing 

applications was analogous. At the Family Allowances 

Regional Offices, applications first go to the general 

processing section where the great majority are immediately 

approved and authorized for payment. This section does not 

attempt to make decisions in situations with complications 

or requiring investigation but sends them to one of the 

specialized departments, i.e., school attendance, residence 

and maintenance, and child placing agencies. If a serious 

social problem is involved or investigation by an outside 

agency is required, the c&se is again referred, this time to 

the supervisor of welfare services. $0 In the case of 

Dependents Allowances, applications were received from the 

Fay-Service Officers through the Treasury. They were first 

examined by the "Readers and Reviewers 11 and irnmediately 

approved for payment if there were no complications apparent. 

Applications not so authorized were referred to one of six 

specialized sections for review and investigation. The 

11 Casualty Section" handled casualties of all kinds, 

continuing the allowance until a pension was granted or other 

arrangements were made. The "Social Welfare Section" was 

charged with promoting the welfare of dependent families and 

establishing and maintaining liaison with provincial, local 

and private social agencies. It served as a clearing house 
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for problems developing in the homes of members of the 

armed forces. This section, administered by a trained 

social worker, was responsible for checking up, when 

necessary, on erring wives, neglected children, and other 

problems resulting from the prolonged absence of the head 

of the household. It also looked after the adoption of 

children, illegitimate children, and the crises created in 

homes at the death of the principal dependent. The 

nAdministration Section" handled those situations in which 

it was necessary for an agency or outside persan to handle 

the disbursements of funds to the dependents. The 

"Overage School Students Sectiontt authorized payment until 

the age of 19 years for children making satisfactory progress 

in school. The "Women's lJivisionn handled Dependants 

Allowances granted to members of the Women's Forces. A 

separate section was concerned with families in -vvhich the 

mother was in a sanitorium or mental hospital to ensure that 

the children \'lere being properly maintained during her 

absence. Sl 
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9 Conclusion 

With the exception of personal incarne tax deductions, 

the Dominion and provincial programs discussed above, 

although recognizing the added cost of children to a family, 

can hardly be regarded as forerunners of the Family Allowances 

Act, nor as an indication of the nation's desire to supplement 

the incarnes of all families with children. Poor relief 

payments were computed on the basis of the number of persans 

in the benefited family, including children, because it was 

the least complicated, the most economical, and the most 

equitable method. A desire to maintain the home, to avoid 

the expense of child placement, and to place the granting 

of assistance to mothers and children left dependent upon 

public support by the death or incapacity of the father in 

a separate category, prompted the enactment of Mothers' Aid 

legislation. The provinces were fulfilling an old respon

sibility, i.e., caring for the poor, but were giving 

differential treatment to a particular group on a need basis. 

A workmen's compensation pro8ram is more an employers' 

system of collective liability for accidents than a 

benevolent activity of goverr~ent. Allowances are given 

to the children of persans accidentally killed vlhile at 

work in amounts probably smaller than would be granted by 

a court of justice in the course of common law litigation 

for damages. Military pensions are some\"lhat akin to family 
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allowances in that they are granted to all eligible persons 

regardless of other resources, but the similarity ceases 

there, as they are given only to a particular group with 

specifie qualifications as to eligibility, and are a 

result of a tacit commitment made to the members of the 
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armed forces by the government's promising that their 

dependents will be cared for if they are killed or injured. 

Unemployment insurance approaches the theory of family 

allowances by disregarding the strict insurance principle 

of equal benefits to those paying like premiums and making 

larger payments to those with dependents, but, as in the 

case of mothers' allowances, poor relief, workmen's compen

sation, and military pensions, it cannat be considered as a 

precedent for the establishment of a program of universal 

family endowment. 

The Dependents AllOi·tances program certainly served as a 

model for the administration of family allowances but it is 

doubtful whether it can be considered as an indication of 

Canada's willingness to aid all families with children. Its 

stated purpose v,ras to improve the morale of the armed forces 

by ensuring that their dependents were properly maintained 

during their absence. It served as a supplement to wages 

and encouraged servicemen to send a percentage of their pay 

to their families. It was an emergency measure suited to a 

nation at war. Iviany appreciated the value of the se allovmnces 

in supplementing the incomes of those \'Vith large families, 



.. 

but only by a long stretch of the imagination can they be 

considered as committing the government to a universal 

program. 
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The fact that the Dominion, for over twenty years, had 

been giving allowances to those with taxable incarnes in the 

form of deductions for dependents from personal income tax 

returns is one of the better arguments for family allowances. 

It is questionable, however, whether this inequity vias much 

recognized prior to the time when family allowances were 

proposed for other reasons. 

As mentioned previously, there were only isolated 

remarks in the Dominion House of Gommons concerning family 

allowances prior to 1943. There is no record of any 

publications on the subject with special reference to Canada 

subsequent to Father Lebel's pamphlets which appeared during 

the late 1920s. Serious consideration was given to family 

endowment by the parliamentary select committee and the 

Quebec commission between 1929 and 1933., but the matter 

appears to have been quickly dropped and one would question 

whether the Government, when proposing the Family Allowances 

Act, took their deliberations into consideration. 

The writer believes that the programs established prior 

to 1943 which in sorne aspects resembled family allowances, 

and the early committee and commission discussion were not 

considered by the Government when proposing universal family 

allowances. They were employed later by supporters of the 
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program to deny the accusation that the action of the 

Government was precipitous and without precedent in 

existing social legislation • 



1 

2 

3 

4 

5 

6 

7 

8 

9 

NOTES TO CHAPTER IV 

CanadaJ Debates of the House of Gommons, 4th Session, 
lbth Parliament, Vol. 1, 1935, Page 1007. 

J:!œ. Fer land 

1. Has the Federal Government contributed to 
the organization and upkeep of a hospital 
for the Dionne Quintuplets? 

2. If so, what was the sum paid by the 
Government? 

Is it the intention of the Government to 
institute a system of family allocations 
for large families? 

lvlr. Sutherland 

I might answer this question orally. The 
answer to the first inquiry is no; to the 
second answered by No. 1; to the third, 
the intention of the government will be 
made kno1t:n if and 'ii'rhen a po licy is announced. 

:=iuebec Social Insurance Coll1.'Tiission, Third Report, 
Quebec, 1933, Page 90. 

Reviewed in the Labour Gazette, June 1928, Page 598. 

See Note l, Chapter III. 

See Note 1, Chapter III. 

Douglas, Paul H. Vlages and the Family;, University of 
Chicago Press, 1925. 

Labour Gazette, Ottawa, King's Printer, August 1927, 
Page 856. 

10 Labour Gazette, January 1928, Page 40. 

ll The Canadian Unionist, December 1929, Page 102. 

90 



12 

13 

14 

Ibid. 

Ibid. 

Labour Gazette, September 1929, Page 1010. 

91 

15 Canada, Debates of the House of Gommons, 16th Parliament, 
3rd Session, 1929, Vol. 1, Page 85. 

16 

17 

18 

Proceedings and Evidence of the Select Standing Committee 
on Industrial and International Relations upon the 
Question of Granting Family Allowances as ordered by 
the House the 13th of February, 1222, King's Printer, 
Ottavm, 1929. 

See above, Chapter III, Section 1. 

Proceedings and Evidence of the Select Standing Committee, 
Page 27. 

19 Ibid.,Page 28. 

20 Ibid.,Pages 23 and 24. 

21 Ibid., Page 28. 

22 Ibid.,Page 45. 

23 Ibid.,Page 46. 

24 Ibid.,Page 52. 

25 Ibid.,Page 56. 

26 Ibid.,Page 57. 

27 Ibid. 

28 Ibid.,Page 64. 

29 Canada,. Journals of the House of Gommons, 3rd Session, 
l6th Parliament 1929, Page 524. 

30 Canada,. Debates of the House of Gommons, 4th Session, 
loth Parliament, Vol. II, 1930, Page 1590. 

31 Quebec Social Insurance Commission, Third Report, 
Page 67. 

32 See above Chapter III, Section 1. 



+ 

• 

92 

33 Quebec Social Insurance Commission, Third Report, Page 68. 

34 Ibid.,Page 69. 

35 Ibid.,Page 70. 

36 Ibid.,Page 71. 

37 Ibid.,Page 89. 

38 See below Chapter V, Sections 1 and 3. 

39 Quebec Social Insurance Commission, Third Report, Page 94. 

40 Ibid. 

41 Personal Income Taxes, Reference Book for the Dominion 
Provincial Conference on Reconstruction, Ottawa, 
King's Printer, 1946, Page s. 

42 

43 

44 

45 

46 

47 

48 

49 

50 

51 

Ibid. 

Ibid.,Page 

Ibid.,Page 

Ibid.,Page 

Ibid.,Page 

Ibid.,Page 

Ibid.,Page 

Ibid.,Page 

~.,Page 

Ibid., Page 

9. 

10. 

11. 

13. 

14. 

18. 

18. 

19. 

21. 

52 Cassidy, Harry • Public Health and 1w1elfare Organization, 
Toronto, Ryerson Press, 1945, Page 294. 

53 Ibid.,Page 395. 

54 Grauer, 1-l.E. Public Assistance and Social Insur ance, 
A study prepared for the Royal Commission on Dominion
Provincial Relations, Ottawa, King's Printer, 1939. 

55 Canada Year Book, 1948-49, Ottav.ra, King's Printer, Page 263. 



• 

56 Extracted from Table No. 7, Chapter VII, Canada Year 
Book, 1948-49, Page 264 Summary of Statistics 
of Mothers' Allm,vances, 1943-4'Z. 

57 Grauer, A.E. Labour Legislation A study prepared 
for the Royal Commission on Dominion-Provincial 
Relations, Ottawa, King's Printer, 1939, Page 157. 

93 

58 Ibid., Table 17 Vvorkmen' s Compensation - Benefi ts 
payable to Dependents on Accidental Death of Workman. 

59 Canada, Revised Statutes 1906, Chapter 42, Section 23. 

60 Ibi!i, Sections 11 - 21. 

61 Ibid.,Section 26. 

62 Ibid.,Section 25. 

63 Canada, Statutes 1919* Chapter 43, Schedules A & B.lO Geo.v. 
Canada, Revised Statutes 192'Z, Chapter 157, Schedules A & B. 
Canada, Statutes 1948, Chapter 23, Schedules A & B. 11-12 Geo.VI. 

64 Canada, Revised Statutes 192'Z, Chapter 157, Section 22. 

65 Canada, Family Allowances Act of 1944, Section 3 • 

66 Extracted from Schedule A, Canada, Statutes 1912, Chapter 
43 and Canada Statutes 192~, Chapter 49. 15-16 Geo. VI. 

67 Extracted from Schedules B, Canada, Statutes 1212, Chapter 
43 and Canada Statutes 1925, Chapter 49. 

68 Canada, Statutes 1240, Chapter 44, Third Schedule. 4 Geo. VI. 

69 Financial Regulations and Instructions for the Canadian 
Active Service Force Part VI, Pay and Allowances 
Printed in Supplement to Canada Gazette, Ottawa, 
October 7, 1939. 

70 Ibid., Section 98. 

71 Ibid., Section 99, Subsection 5. 

72 Ibid., Section $8 ( 1) 

73 See below Chapter XVI. 

74 Department of National Defence Report 
lVIarch 31, 1941, Page 30. 

Year ending 



75 Amendment to Regulations quoted in Department of 
National Defence Report,year ending March 31, 1943, 
Page 28. 

76 Financial Regulations Section 101, Subsection b. 

77 Financial Regulations Section 101, Subsection a. 

78 Financial Regulations Section 101, Subsection c. 

79 Department of National Defence Report,year ending 
March 31, 1946, Page 70. 

80 For details of Regional Office Administration see 
below Chapter XV. 

81 Details of administrative subdivisions from Department 
of National Defence Report, year ending March 31, 
1944, Page 58. 

94 



• 

• 

• 

CHAPTER V 

FAI'ZLILY ALLOViANCES AS PART OF A SOCIAL SECURITY PROGRAM 
FOR CAN.ADA 

1 The Beveridge Report 

It can be safely stated that the political movement 

which resulted in the Canadian Family Allowances Act 

received its initial impetus from the implications of 

Sir William Beveridge's Report on Social Insurance and 

Allied Services l presented to the Government of Great 

Britain on November 20, 1942. The report on social security 

published by the National Resources Planning Board in the 

United States, 2 occasioned considerable interest among 

Canadians, but only with the publication of the Beveridge 

Report was there enthusiasm and a demand for governmental 

action aimed at the establishment of a comprehensive scheme 

of social security. Undoubtedly, much of its catalytic 

effect was due to the fact that earlier in November, 1942 

German and Italian forces had been defeated at the Battle 

of El Alamein in North Africa. This victory constituted 

the first major defeat of Axis forces and appeared to be a 

turning point in the war. In all the allied countries, 

including Canada, the enthusiasm greeting this first victory 

was follmv-ed by an eagerness to construct defini te plans 
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pointing to a post-war v.rorld which -vvould be "a better place 

to live n. \'li thin the few weeks following the publication 

of the Report, the three major political parties in Canada 

had pledged themselves to the general proposition of social 

security. 3 

The problem of the British Interdepartmental Committee 

on Social Insurance and Allied Services was quite different 

from that faced by Canadian social security planners. As 

will be apparent from the discussion of Canadian plans and 

atternpts to institute social security measures, constitutional 

restrictions on the jurisdiction of the Dominion Parliarnent 

have been a major hazard. It '\vas not necessary for the 

Beveridge committee to face the possibility of any such 

complications. A more important difference was that there 

already existed in Great Britain a comprehensive system of 

income insurance and social services developed over a period 

of many years as the need was recognized. Canada, on the 

other hand, had only one nation-wide social insurance program -

unemployment insurance, established in 1941. Beveridge states 

in his report that, "provision for most of the many varieties 

of need through interruption of earnings and ether causes 

that may arise in modern industrial communities has already 

been made in Britain on a scale not surpassed and hardly 

ri valled in any other country of the world tt. 4 The only 

needs which he felt were not adequately met at that time 

were for adequate universal medical care, maternity and 
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funeral benefits, and an improved system of workmen's 

compensation. Beyond recommending programs to fill the 

above needs, he viewed his function as one of suggesting 

\'lays in vJhich the administration of existing programs might 

97 

be simplified and unified, and coverage extended and benefits 

increased to a point v;here all persons irmuld be e.ssured of 

an income at least equal to a national minimum. In the words 

of the Heport: 

Social insurance and allied services, as they 
exist to-day, are conducted by a complex of 
disconnected administrative organs proceeding 
on different principles, doing invaluable service 
but at cost in money and trouble and anomalous 
treatment of identical problems for which there 
is no justification. In a system of social 
security better on the whole than can be found in 
almost any other country, there are serious 
deficiencies which call for remedy. 5 

The scheme proposed here is in sorne ways a 
revolution, but in more important ways it is a 
natural development from the past. It is a 
British revolution. 6 

Despite this dissimilarity of constitutional position 

and extent of pre-war social security measures, an 

appreciation of the findings of the Beveridge Report is 

necessary to an understanding of social security proposais 

in Canada, as it is evident that the general overall 

concept of income insurance to cover all the exigencies of 

life and the specifie progr~ms suggested were inspired by 

the Beveridge Plan, if not borrowed directly from it. 

Although we are primarily concerned here with family 

allowances, it is necessary to consider the Report in its 
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totality, as children's allowances are one of its three 

basic assumptions and their significance depends in large 

part upom their relationship to the ether proposals. 

Assuming that the Government will pay children 1 s 

allowances, establish comprehensive health and rehabilitation 

services, and maintain full employment, the Beveridge Report 

suggests that the need for social security should be met 

from three directions: soci insurance against basic 

universal needs; national assistance for special cases; 

ar.d voluntary insurance for additions to the basic 

provisions. 'fhe first tvm categories are designed to 

guarantee to all families the minimum incarne necessary for 

subsistence; the third allows variations in guaranteed 

incarne above the minimum. 

Social insurance would be employed to meet the six 

primary causes of need not met by the three programs 

considered as basic assumptions: unemployment by 

unemployment benefits; disability by disability benefits 

and industrial pensions; loss of livelihood by a persan 

not dependent on paid employment by training benefits; 

retirement by retirement pensions; the costs of marriage 

and child bearing by marriage and maternity grants, 

increased benefits and pensions for married persans, and 

i-'lidow and guardian benefits; funeral expenses by funeral 

grants. 

The plan sets forth six principles for the administration 

of such insurance. First, a flat rate of subsistance benefit 
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should be paid, regardless of the amount of earnings 

interrupted or whether the cause is unemployment, disability, 

or retirement. Since benefits are on a subsistance level 

they should be the same for all. Second, all insured 

persona, rich or poor, should pay the same contributions for 

the same security. Third, in the interests of efficiency 

and economy, the administrative responsibility for all 

social insurance programs should be unified, an insured 

person paying a single weekly contribution into a single fund 

in resp3 ct of all benefits. Fourth, bene fi ts should be 

sufficient, without further re sources, to provide the minimum 

incoiœ needed for subsistance and should continue indefinitely 

without a zœ ans test so long as the need continues. Fifth, 

no risk so general or so uniform that it justifies coverage 

by social insurance should be left to national assistance or 

voluntary insurance. Sixth, social insurance, while unified 

and comprehensive, must take account of the different ways 

of life of different sections of the oommunity. In regard 

to financing the proposed programs, Beveridge favored the 

co nt ributo ry princi ple of sharing the cost of se curi ty 

among three parties: the insured person himself, his 

employer, and the state. 

Although it would be preferable from social and 

administrative considerations that all security be afforded 

on an insurance basis, Beveridge realized that the provision 

of some assistance involving a means test is necessary. 
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It is required, first, because sorne persons, for unavoidable 

reasons such as physical infirmity, will be unable to make 

contributions to the insurance fund and, second, because 

the provision of old age pensions implies contributions to 

the fund for a substantial number of years. During the 

period before all persons are fully insured, national 

assistance must be used to bring their income up to the 

minimum level. Under such aid programs, categories of 

assistance should be discarded and a unified means test 

applied, cognizance being taken of the particular situation 

of the applicant. 

As mentioned previously, this plan for social security 

also involves three assumptions essential to its successful 

operation: the establishment of comprehensive health and 

rehabilitation services, the !!k'1intenanc e of full employment, 

and children' s allo\'lrances. In support of the establishment 

of comprehensive health and rehabilitation services, the 

Report states: 11It is a logical corollary to the payment of 

high benefits in disability that determined efforts should 

be made by the State to reduce the number of cases for which 

benefit is needed. It is a logical corollary to the receipt 

of high benefits in disability that the individual should 

recognize the duty to be well and to cooperate in all steps 

which may lead to diagnosis of disease in early stages i"lhen 

it can be prevented. 11 7 He believed that it would be 

necessary to maintain full employment because (1) payment 
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of unconditional cash benefits as of right during unemployment 

is adequate only during short periods, as complete idleness, 

even on incarne, demoralizes; (2) the only sati ctory test 

of unemployment is an offer of vvork; (3) during periods of 

unemployment there is no incentive for the sick and injured 

to recover and no possibility for the handicapped to pursue 

useful careers; (4) unemployment, through increasing 

expenditure on benefits and reducing income, might cause 

the cost of the plan tc become unsupportable and (5} 11 income 

securi ty VJhich is all th at can be gi ven by social in surance 

is so inadequate a provision for human happiness that to put 

it for11vard by itself as a sole or principal measure of re

construction hardly seems worth doing. 11 g 

In proposing children's allowances, Beveridge had in 

mind family allowances as described in Chapter above. 

The Report recognized tv.ro outstanding reasons for their 

inclusion as a basic assumption in a program for social 

security. In the first place, it considered the guaranteeing 

of an income sufficient for subsistence whi earnings are 

interrupted by unemployment or disability as being unreason-

able vlithout insuring sufficient income during employment. 

As discussed above, 9 wages based on productivity alone are 

seldom suffi cie nt to provide for a large family. This was 

well illustrated in the course of soci surveys conducted 

in a number of principal cities in Great Britain during 

several years pre ce ding Vlorld Vi ar II. These surveys 
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determined the proportion of families living at a level 

belo1..r sub sten ce and ascertained the causes of that condition. 

nor all the want shown by the surveys, from three quarters to 

five sixths, according to the precise standard chosen for 

want, was du~ to interruption or loss of earning power. 

Practically the whole of the remaining one quarter to one 

sixth was due to the failure to relate income during earning 

to the size of the family.n 10 As e purpose of the plan 

for social security is to establish a national minimum, 

children's allowances are considered necessary1 as such a 

minimum for families of every size cannat be secured by a 

v.rage system based only on the product of labor. The second 

reason for assuming the payment of children' s allol"lances is 

closely related to the first. Because the wages of a man 

with a relatively large number of children are often 

insufficient to maintain the family the accepted 

subsistence minimum, his income vlhen recei ving proposed 

benefits for disability or unemployment will be greater than 

when he is fully employed. According to Beveridge, the gap 

between income during earning and interruption of earning 

should be as at as possible so that not only will the 

worker be willing to take back his old job, but will also 

search for work in other areas, as the maintenance of full 

employment \'Till not be possible \vi thout great fluidity of 

labor. By paying allowances for children during earning 

and non-earning alike, a gap between wages and unemployment 
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and disability benefits can be maintained. 

As in most proposals for family allowances, the Report 

also includes demographie arguments, but recognizes their 

limitations. 

Means of reversing the recent course of the 
birth rate must be found. It is not likely that 
allowances for children or any other economie 
incentives will, by themselves, provide that 
means and lead parents who do not desire 
children to rear children for gain. But 
children's allo-vmnces can help restore the 
birth rate, both by making it possible for 
parents vrho desire more children to bring 
them into the vwrld wi tho ut damaging the 
chances of those already born and as a signal 
of the national interest in children, setting 
the tone of public opinion. 11 

In regard to the source of children's allowances, the 

Report states that it is possible to argue both that the 

allowances should be an expression of the community's interest 

in the children and thus be paid for from the general 

Exchequer, and that children are a contingency for which men 

should prepare by contributing to an insurance fund. From 

a purely practical point of view it is concluded that the 

allowances should be non-contributory, and should be 

provided wholly out of taxation. The considerations leading 

to this conclusion are that the flat rate of contribution to 

cover the recownended insurance programs is already as high 

as seems right to propose, and that provision for children 

should be to sorne extent in kind. Actually the Report 

reaches a compromise between the two arguments by stating 

that an allowance should not be given to the first child 
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except during interruption of earning. The financial burden 

for children is thus shared by the parent and the state. 12 

The Canadian Family Allowances Act of 1944 provided 

that the allowance would decrease for each child after the 

fifth on the assumption that the cast per child is less in a 

large family. This feature of the Act was repealed prior to 

the general election of 1949. Beveridge also considered 

this possibility and came to the conclusion that "if having 

many children makes it possible to reduce slightly the cast 

of food, clothing, and fuel for each child, it can hardly 

fail to add to the rent. It is probably true that few, if 

parents of large families spend four times as mu ch on 

essentials for four children as they spend for one, or six 

any, 

times as much on six children as they spend for one. But that 

may be because very few people are able to afford to do so 

out of incarnes ~illich are in no way related to the nrnnber of 

children. n 1.3 

The Beveridge Report also discusses the problem of 

whether children's allowances should be paid in cash or in 

kind. r-riiss Charlotte Whitton in ber Dawn of Ampler Life 

urges that comprehensive health and welfare services be 

provided the children of Canada rather than cash allowances. 

Beveridge responds to such a proposal in rouch the manner as 

did Reddaway. 14 "ûn the view taken here it would not be 

desirable to attempt to replace cash allowances wholly or 

even largely by provision in kind. The principle of social 
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policy should not be to remove all responsibilities from 

parents, but to help them to understand and to meet their 

responsibilities." 15 It is suggested, however, that regard 

must be bad to the provision in kind at each age in setting 

the amount of allowances. In establishing the size of 

lowance it is also held that the age of the children should 

be considered 11 since the needs of children increase rapidly 

with age." l6 

In summary, the Report recornmends that allowances paid 

from the general Exchequer be uvailable to all children 

(excluding the first child in each family except when the 

vJage earner is in receipt of unemployment or disability 

insurance) regardless of their families 1 incarnes, any 

inequality being adjusted by a decrease in income tax 

exemptions. Alloitmnces should be paid only to those children 

who are in full time education and should not be uniform but 

graded by age. ~Ji th the payment of children' s allo',vances, 

the administration of other soc security programs will be 

simplified as it will not be necessary to consider the needs 

of children when computing benefits, pensions, and national 

assistance payment s • 
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2 Prelude to the Marsh Report 

The impact of the Beveridge Report on Canadian thinking 

is evident both from contemporary press reports and 

editorials, and from statements made by the major political 

parties. On December 26, 1942, shortly after the publication 

of the American edition of the Report, the Iv:iontreal Gazette, 

remarking on the future of social security in Canada, said: 

Both Prime lv'linister King for the Liberals and 
Premier John Bracken for the Conservatives as 
well as the Conservative platform itself, are 
definitely pledged to social security measures. 
'l'he c. C .F., des pi te recent attacks by Clarence 
Gillis N.P. on the Beveridge plan as a "sop to 
the working class", is neverthe ss committed 
to the general proposition of so welfare -
though apparently from r,=r. Gillis' remarks this 
is to come by ic':arxist methods or not at all. 
Vie may therefore take it for d at no 
matter \'Jhat party is in power the war a 
state social security program will be under
taken. 17 

The Gazette also published a series of five articles 

entitled Beveridge Plan, A Canadian Appraisal. That thinking 

was in terms of family lowances for Canada is indicated 

by the remark that 11Quebec's traditional fear of centralization 

and of any temporizing with the B.N.A. Act would be greatly 

assuaged if one of the benefits in 

allov;;ances, an integral part of the 

This stateme nt may also be co nsid 

many charges made E:.gainst the Lib 

were children's 

plan." 18 

as a prologue to the 

Party to the effect 

that family allm1ances Here being emp_oyed as a bribe to the 

predominantly French-Canadian province • 
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Canadian party platforms, like those in the United 

States, are perhaps one of the best indications of the status 

of public opinion on a particulo.r subject. Political parties 

usually refrain from advocatinr; programs on V!hich there is 

not general agreement throughout the country. An opposition 

party is freer, of course, to propose programs of a contra-

versial nature than the party in pmver. The Government is 

expected to implement its proposais in the near future, while 

the opposition party looking only for votes and usually 

does little worrying concerning administrative feasibility. 

It is of great interest that, followi the publication of 

the Beveridge Report, both major parties took an unequivocal 

position in favor of a comprehensive social security program. 

On December 10, 1942, the Conservative Party, renamed 

the Progressive-Conservative Party at the request of its 

new leader, adopted a platform which, among other post-war 

proposais, led for a comprehensive system of social 

security. 

A social security program, the adoption of which 
we advocate, would include in a unified system 

{a) Unemployment insurance 

{b) Adequate payment for the maintenance 
of unemployables 

(c) Retirement insurance 

(d) The payment of increased old age 
pensions at a reduced age, until 
such time as the retirement insurance 
scheme becomes fully operative 



(e) Adequate pensions for the blind 

(f) Adequate mothers 1 and widows' allowances 

We advocate the appointment of a minister of social 
security and reconstruction charged with the 
administration of social security in this country. 

The state 1 s share of the cost of ÎQcial security 
should be borne by the Dominion. ~ 
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The platform also proposed a contributory health insurance 

system making available "to every citizen,adequate medi 
' 

dental, nursing, hospital, and pre-natal care, and the 

further advancement of public health and nutritional 

principles. 11 20 It is probable that this provision was 

inserted not only because of the assumption of comprehensive 

health and rehabilitation services by Beveridge but also 

because it was well known that a committee, sponsored by 

the Department of Pensions and National Health of which 

Ian Iv!acken11ie was Minister, was to present a report recommend

ing health insurance and increased public health expenditures 

at the next session of Parliament. The chairman of this 

committee was J.J. Heagerty, Deputy Ninister of National 

Health. 

VJhen the Progressive-Conservative Party included a 

plank in its platform demanding "Full emplo)'Tilent at fair 

wages under progressively improving standardsn 21, all 

elements of the Beveridge Report were accounted for. It may, 

perhaps, be assumed that the payment of children's allowances 

was included in the request for adequate mo th ers 1 and widm•Js 1 

allo1t1ances. The resolutions commi ttee may have thought i t 



~~se not to mention children's allowances specifically as 

they were potentially so controversial. 

The Speech from the Throne of January 23, 1943, 

suggested no definit e program but reconm1ended that a 
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committee be appointed to study the matter. in the case 

of the Progressive-Conservative Party platform, it was 

certainly not a coincidence that the remarks in the Speech 

from the Throne followed the Beveridge Report so closely. 

It will be noted that the Speech is similar to Beveridge 

even in the general manner of approach to the subject. 

Every effort must be made to ensure, after the 
close of hostilities, the establishment, in 
useful and remunerative employment, of the men 
and women in our armed forces and in our war 
industries. Jvly ministers have already begun 
to explore the international agreements and 
domestic measures which will help to secure 
adequate incomes for primary producers and 
full employment after the war. With your 
approval the select committee on reconstruction 
and re-establishment, appointed at the st 
session, will be reconstituted. 

It is in the general interest that freedom 
from fear and from want should be the assured 
possession of all. A na tiom'lide plan which 
would provide insurance against the inevitable 
consequences of major economie and social 
hazards is essential if this objective is to 
be attained. 

In Canada, a considerable measure of social 
security has already been provided through 
federal enactments establishing annuities, 
unemployment insurance, and pensions for the 
aged, the blind, and for disabled veterans; 
and through provincial enactments related 
to accidents, sickness, and hospitalization, 
widows• and mothers' allowances and maternity 
benefits. There is, ho1t1ever, no approach to 
a natiomV"ide plan of soc securi ty. 



r:ry ministers be lieve that a comprehensive 
national scheme of social insurance should 
be worked out at once which v/ill constitute 
a charter of social security for the whole 
of Canada. 

The Government accordingly proposes to 
recommend the early appointment of a select 
committee to examine and report on the most 
practicable measures of social insurance, 
and the steps which will be required to 
ensure their inclusion in a national plan. 
Among matters which will be referred to 
this committee for study and consideration 
will be the establishment of a national 
system of health insurance. 22 

In the Speech from the Throne, as in the Progressive

Conservative platform, all the elements of the Beveridge 

Report \'lere present, wi th the exception of a specifie 

mention of children's allowances. As will be seen below, 

in the Speech from the Throne of 1944, of all the possible 

programs, Parliament was asked to approve only a system of 

family allowances. The cause of this shift in empha is 

the subject of later chapters. First the IJlarsh Report, 

llO 

cal led "the Canadian Beveridge Reportrr, and the ansvver to its 

recommendations in Charlotte Vlliitton's The Dawn of Ampler 

Life must be considered. 

The proposals concerning social security in the Speech 

from the Throne were followed by a resolution, introduced 

into the House of Gommons by Prime !viinister King on March 3, 

1943, calling for the appointment of a special co~mittee to 

study and investigate the subject. 23 On March 5th, the 

resolution V>ras approved and the corrillli ttee formed. In 

addition to this special committee of Parliament, the 
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Government had announced a month earlier, on February 5th, 

that the Economie Advisory Committee, created at the outbreak 

of the 1r1ar, had been reconsti tuted and gi ven fresh ins

tructions which placed heavy emphasis on post-v1ar problems. 

At the same time it was asserted that the unofficial 

Advisory Committee on Reconstruction headed by Dr. Cyril 

James, Principal of NcGill University, trfould work closely 

with the Economie Advisory Committee. 24 

Also prior to the appointment of the parliamentary 

special committee, the Government decided, undoubtedly in 

response to the demands of public opinion, that a "Canadian 

Beveridge Report n vwuld be appropria te. The job of drawing 

up su ch a report was assigned to Dr. Leonard C. lVlarsh who 1rras 

then secretary of the James- Committee on Reconstruction and 

a member of the comrnittee studying health insurance under 

the chairmanship of Dr. Heagerty. The report on social 

securi ty vras composed on very short notice in order that i t 

might be presented at an early meeting of the parliamentary 

committee. The speed with which the Marsh Report was written 

is indicated by press releases to the effect that until 

several weeks before Parliament opened on January 23rd, no 

such project was contemplated. 25 The report on social 

security vras presented to the specüü commit tee on March 16, 

1943, together with the Heagerty report on health insurance. 

The method by which the lviarsh Report was compiled is 

worthy of mention if only be cause of i ts novelty. Reporting 
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an interview wi th Dr. r,·~arsh, the I\lontreal Gazette vlrote: 

Hv·Ie re ally did the intensive brain work in a 
week and i t \'las qui te an intensive week", he said .. 

Dr. Marsh enlisted the support of a representative 
group of specialists and rented a hotel suite. 
There were two large tables in the suite, one 
for work and the other for food. Even during 
meal times there were discussions on specifie 
topics. 

At the end of a week of discussions Dr. Marsh 
went to work on the actual report. Then another 
two day conference was held, this time in 
Tvlontreal, to discuss the final dr&ft and it 
was framed into the general shape in which it 
was presented to the Social curity Committee 
today. 26 

There are two other aspects of the Marsh Report which 

make it unique among Canadian government sponsored 

investigations. One peculiarity was its cost , as total 

expenses were not expected to exceed ~445.00. 27 That 

certainly constitutes sorne sort of a record. The other 

peculiarity is the fact that it vvas submitted by Dr. NE,rsh 

personally. One would have expe ete d th at ei th er IVlr. Ian 

J.ilacken~ie, 1-linister of Pensions and National Health, or 

Dr. James as chairman of the 1\dvisory Commit tee on 

Reconstruction would have signed i t. Actually they vlere 

bath included in the title but in such a way as to re eve 
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them of any responsibility for the findings. The full title 

of the Report reads: Report on Social Security, Prepared by 

Dr. L.C. :Marsh for the Advisory Committee on Reconstruction; 

Presented to the Special Committee on Social Security on 

IVlarch 16, 1243 by Hon. I/ir. llflackenzie, l\linister of Pensions 



and National Health. One explanation for this procedure 

might be that the government wished to emulate the 

Beveridge Report even to the extent of dupli.cating its 
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method of presentation. l:Iore plausible is the explanation 

accepted by sorne of those who assisted Dr. Marsh in its 

preparation. They maintain that r.Ir. IJlackenzie did not wish 

to have his name on the report as he felt it would jeopardize 

or completely overshadow the Heagerty report on health 

insurance which he vms sponsoring and which vms to be 

presented to the parliamentary special committee on the 

same day as the JVlarsh Report. That this fear was well 

founded is quite apparent from an examination of the news-

pa pers reporting the presentation of the t·wo reports. 

Dr. James, it has been suggested, believed the findings of 

the Report to be too far reaching and feared that the 

resulting adverse publicity would be harmful to him and to 

the work of the Advisory Committee on Reconstruction. This 

was not warranted as the general reaction to the report 

was one of enthusiastic acceptance. 

Before considering the content of the Iv:arsh Report and 

its recommendation that a system of family allm·.rances be 

adopted, perhaps at least "judicial noticen should be taken 

of the remarks of Jean-François Pouliot M.P. made in the 

House of Gommons on March 18, 1943. 

I ask the hon. members to be very careful about 
the report presented by Prof essor :fiiarsh. I have 
glanced over it in the press, but have not yet 
had an opportunity to read the full text. I remember 
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distinctly that a report on unemployment which 
he submitted sorne years aga to the federation 
of mayors was not at all comprehensive. 
I always have great fear about the idealistic 
tendencies of those who may be described as 
book worms. There are great differences 
between university professors. There are those 
who teach real science and are properly called 
learned men. The re are others, of course, 1Nho 
live in the clouds and have but a vague idea of 
what is going on on mother earth. Those men are 
most dangerous. I am not ready to say that 
Professor ~arsh is one of them. I shall t'lait 
and see. 2 

3 The ~mrsh Report 
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rJI.arsh, unlike Beveridge, v.ras content with suggesting ways 

in which social security might be obtained and a national 

minimum maintained. He refrained from prescribing definite 

programs, although he did recommend a comprehensive scheme. 

His hesitancy in this regard existed not only because the 

report was drawn up in haste, but so because there was no 

pattern of soci security of any comprehensiveness already 

in operation on which to build, and constitutional problems 

plus the jealous regard of the provinces for their traditional 

functions made the Canadian situation more difficult to solve. 

The Prefatory Note to the Report clarifies its suggestive 

nature. 

It is not a compendium of draft measures ready 
to be implemented as soon as they are approved 
by the Parliament or the people. It is an 
attempt to set out {a} the main features of 
existing statutory provisions for social 
security matters in Canada; (b} the methods 
by which these provisions can be improved and 
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extended, particularly by transformation of 
the coverage and the technique to a social 
insurance basis; and ( c) the principles vvhich 
should be considered if the construction of a 
comprehensive social security system, suited 
to Canadian conditions, is to be undertaken 
in the most fruitful and effective manner • 
It is thus an effort in clarification as well 
as a survey. 29 
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The TJlarsh Report, des pi te i ts being designed only as a 

point of departure for the discussions of the special 

parliamentary committee, , nevertheless, of utmost 

importance to us as it recommends, without qualification, 

the adoption of family allowances in Canada. This report 

constitutes the first official recommendation made to the 

Government of Canada that family allowances be accepted • 

As was seen above 30, the Select Committee on Industrial and 

International Relations in 1929 reached no decision as to 

the appropriateness of such a program. The Marsh Report, 

like the Beveridge Report, considered that children's 

allowances are perhaps the most important ingredient of a 

comprehensive system. They were one of Beveridge's three 

basic assumptions; to Jiiarsh they were the "key to consistency". 

Since the Marsh Heport, together with the Beveridge Report, 

may be considered as giving the initial impetus to the 

agitation which resulted in the Family Allowances Act of 

1944, and as stating all the arguments in favor of it which 

were to be employed, it is discussed in sorne detail here. 

As in the case of the Beveridge Heport, it is illogical to 

present the case for children's allowances apart from the 



suggested overall system of soc 

such an important part. 

security of which it is 

r•larsh indicated, even in the stated bases for the 

adoption of a program of social security, the particular 

need for family allowances. His first basis is testimony 

to the effect of the Beveridge Report on Canadian public 
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opinion. said that social security "has become accepted 

as one of the concrete expressions of a 'better world' which 

is parti cularly real to tho se who knerl unemployment, 

destitution, inadequate medical care and the like in the 

depression periods before the war". 3l Secondly, social 

security provisions should be made ready in arder tc ease 

the problem of reemplo~aent of military personnel and war 

workers. Thirdly, unless social security measures are 

enacted, the inadequacy of provisions for civilians will be 

in sharp contrast to those provided the military. This would 

be especially true if family allowances were not provided, 

because Dependants Allowances speci cally recognized the 

claim of children on the family budget. Finally, a social 

security program must be an important part of a prograrn 

for full ernployrnent. The important part which family 

allowances may play in such a program has been outlined 

above. 32 

Like Beveridge, I<iarsh considered full ernployment a 

pre-requisite to a social security program. "The only basic 

answer to unemployment i s employment - not any ki nd of ~rmrk 
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it is true, but employment carrying a reasonable level of 

remuneration and reasonably satisfactory workine.; conditions. 

The first positive measure in providing social security, 

therefore, is a program which will make work available, or, 

in other words, v-Jhich will offer v1ages r<c::.ther than subsistence 

maintenance to the farthest extent to which it is possible." 33 

Full employment was recognized not only as a primary 

assumption to the consideration of so ci2.l security, but also 

as an economie goal which a social security program would 

help to attain. This attitude of Marsh is perhaps indicative 

of the general 11Keynesian 11 point of view held by economists 

influential in government circles. As has been frequently 

sugge sted, i t vvas the fis cal a.spect of family allov.rances whi ch 

made them particularly attractive to post-war planners. It 

is evident, as explained by I~larsh below, that the adv:.mtages 

of government spending for social security are especially 

applicable to family allowances as they do not entail the 

payment of contributions, vJhich are, in effect, a form of 

regressive taxation. 

One of the necessities for economie stability 
is the maintenance of the flow of purchasing 
power at the time "~:vhen munitions and other 
factories are closing dovm and war activity 
in many spheres is being liquidated. Sound 
social insurance v-.rhich is a form of investment 
in physical health, morale, educational 
opportunities for children, and family stability, 
is a desirable and a comparatively easy vehicle 
of expendi ture. It is not only an eminently 
appropriate peacetime alternative for expenditures 
now being devoted to destruction; it is also a 
form of using sorne of the deferred back-log of 
consumer expendi ture to vvhi ch reference is so 



often made only in terms of radios, frigidaires, 
and other tangible consumer ngoods". 34 

Follm•ring the lead of Beveridge, }.~Iarsh recommended a 

scheme of "cradle to the grave" social security - from 

maternity benefits to funeral grants. The suggested 
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programs are set forth in Table V be lot'!. Al though the plans 

are similar in that they recognize the same needs and strive 

to establish a national minimum, there are important 

differences 'tJhich are due, as mentioned previously, to 

constitutional problems and to lack of existing social 

security measures in Canada. Iviarsh recommended health 

insurance, probo.bly considering that Canadian public opinion 

1•1as not prepared for the Beveridge type uni vers al me di cal 

program. 1'-'Iarsh did not recommend that unemployment insurance 

benefits be paid beyond the earned benefit period, preferring 

unemplo)~ent assistance when benefit rights have been 

exhausted. An importo.nt aspect of the Beveridge plan was its 

administrative simplicity envisaging a single rate of 

contribution and uniform benefits. Jifarsh realized that 

this approach would be inapplicable to Canada where it would 

be necessary to have sorne of the programs administered by 

the provinces and sorne by the Dominion. As a result he 

was content with graduated scales and benefits for the 

ttemployment" insurance programs,flat rates and standard 

benefits for the long term insurance programs, and a special 

arrangement which he christened "digressive" for medical 

care. This last plan would provide a subsidy according to 



TABLE V 

SOCIAL SECURITY Ptl.OGRAr•IS AS SUGG~STED 

• 

Risk or Benefit Source of Funds 

I. Universal Risks 

A. Insurable Population 

Medical care(services) Contributory 

Child maintenance Tax Revenue 
(Allowances) 

Funeral Benefits Contributory 

B. All gainfully occupied 

Permanent disability Contributory 

Vvidows, orphans Contributory 

Old Age retirement Contributory 

II Emploxwent Risks 

A. All gainfully employed 

National invcstment Tax Revenue 

Training and guidance Tax Hevenue 

Unemployment Assistance Tax Revenue 

B. All Employees 

Unemployment insurance Contributory 

Sickness benefits Contributory 

Maternity Benefits Contributcry 

Industrial disability Contributor1 
(employers 

Fatal Accidents Contributory 
(industrial) ( employers) 
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'l'HE MARJH REPORT 

Mode of Administration 

Dominion-Provincial 

Dominion 

Related to other 
insurances 

Dominion 

:Uominion 

Dominion 

Dominion direction 

Dominion-Provincial 

Dominion-Provincial 

Dominion 

Dominion 

Dominion 

Provincial-'#orkmen' s 
Compensation Boards 

Provincial-\1Jorkmen' s 
Compensation Boards 
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ability to pay at the contribution end, and, at the other 

end, nthere would be neither limited nor graduated benefit, 

but in affect distribution according to need, for the 

medical services made avail~ble" 35 

\'!hile glibly stating that several of the insurance 

programs should be administered by the Dominion, Marsh does 

not seem to have confronted the constitutional issue 

realistically. Rather than admit the necessity for amending 

the British North America Act to permit the effective 

administration of the proposed programs, as in the case of 

the unemployment insurance amendment of 1941, r-1arsh suggests, 

rather naively, that all will be well if only provincial 

representatives have an opportunity to meet with delegates 

from the Dominion and discuss the problem, His quoting from 

the Rowell-Sirois Report certainly does not strengthen his 

position. 

There should be no danger, however, if the whole 
situation were canvassed and agreed upon in 
advance - possibly through the medium of a 
special conference between federal and provincial 
representatives, for the purpose of deciding on 
the method by which comprehensive social insurance 
could be implemented now or in the future. A 
statement from the Rovrell-Sirois report puts this 
point succinctly. nrf unity and harmony of 
administration are to be maintained, it must be 
through voluntary agreement between Dominion and 
provincial personnel on the best means of advancing 
the policy. And this agreement must be reached 
without delay and without serious compromise 
watering dovm the vigour of the measures employed.n 36 

The !vlarsh Report considered the case for family allowances 

in detail and sugc_,;e sted ways and me ans by whi ch they might 



be applied in Canada. As described above, the economie 

effects of such a program were appreciated. The social 

need for allovw.nces vias presented in much the same manner 

as outlined by Eleanor Rathbone twenty years before. Like 

Beveridge, Marsh visualized children's allowances as a 
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means of preventing inequalities resulting from the operation 

of social insurance in an economy where wages are based upon 

production alone and as an instrument for simplifying the 

administration of social insurance and assistance programs. 

It is interesting to note that Tvlarsh did not mention the 

possibility of children's allowances having an effect on the 

birthrate, although other pro ponent s of family allowances in 

Canada have laid much emphasis on demoeraphic arguments. 

According to 1-'iarsh, the need of income sufficient to 

give children proper food clothing and desirable 

conditions of family life is not an unpredictable risk, 

but a continuous requirement at least unt the children 

are partially self-supporting. The requirements of children 

continue through times of prosperity and depression whether 

the Hage earner is v'.rorking full time or spasmotfically. 

If wages incarne viere everywhere sufficient 
to provide properly for the children of all our 
families, there would of course be no need for 
children' s allovJ-a.nces at a11. • •••.•••••••• But 
the fact is that there are large areas of 
inadequacy not only at times of nationwide 
depression, but in normal times. Children's 
allowances are a clear part of the policy of a 
national minimum - of the direct attack on 
poverty where i t i s bound up vlith the strain 
imposed by a large family on a srnall income. 
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Quite irrespective of whether the ht parents 
have the most children, children should have an 
unequivocal place in social security policy. 37 
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As rnentioned above 3S, the Dominion has long recognized 

the needs of children by allowing deductions for them from 

the income tax. Narsh appears to be the first to recognize 

that these deductions in fact discrirninate inst those 

vd th incarnes so srnall th at the re is no tax payab • 

An unqualified recognition by the state of the 
needs of parents, and of the national value of 
healthy children, already exists in well 
established form in the deductions allovred for 
incorne ; rnoreover they have now been 
stabi zed at a figure f~08 per year per child) 
which applies universally to all liable to pay 
the tax •••••••••••• for many in the lmver cate
gories, it means that they pay no tax at all, 
not that the ir in corne i s supplemented; \vhile 
those heads of families whose earnings are so 
low that they do not come within the provi ons 
of the tax, are precisely those '\·Jho need the 
allovrance most. 39 

This argument vré:'.S used time and again by the Government when 

supportins family allovw.nces in the House of Gommons. 

Children's allowances are the "key to consistency", 

since without them there is danger, in a social 

insurance program, that er c will be made than 

the insurance fund can support, and, as Beveridge feared, 

there is the possibility of benefit receipts' being larger 

tl1.é1 n the wages usually obtained by the earner. Such 

inequality would probably result from attempting to stretch 

monetary benefits in dependency situations to cover all 

members of the farnily, while contributions are determined 

in accordance with wages based on production alone. Narsh 
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also rnaintained that, "If the needs of children as clairns 

on the farnily incarne are recognized only in the insurances, 

certain questions inevitably se. Why are children's 

needs recogni in time of ne and not in the normal 

situation through 1-vages? Vihy should children more 

specifie attention Nhen the ly is under sorne hardship 

or in distress rather than the reverse?n40 The only answer 

to the se r;ue stions is the provi on of fa.mily allowances 

by the state to all children as a right. 

Iviarsh met the charge that i t vmuld be better to provide 

the children with assistance in kind than to give them 

allOlrlances much the same manner as did Eeve • He 

realized that there are many constructive rneasures which 

might be implemented to good ct in the area of child 

welfare, health, and education. He listed as examples: 

educational guidance and scholarships; health s ces, 

including well baby clinics and regular medical inspection; 

free school lunches and other nutritional supplements; 

and recreational services. He asserted, however, that there 

are certain limits to the provision of care in this fashion. 

A child cannat take full advantage of public 
services if he bas poor shoes or inadequate clothing, 
if there is insufficient fuel in his home to warm 
the house, if his house is in such an environment 
that good educational work is undone or he has no 
desirable place to play. In ether vmrds, the 
approach through the income of his family must 
go at least part of the way to meet whatever may 
be done in strengthening sorne of the most 
constructive atures - those applied to children -
of all social welfare programmes. 41 
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From a broader point of view, Marsh maintained that the 

payment of a standard endowment in cash is testirnony to the 

Canadian faith in the family and the individual • 

î·Iarsh believed that the rates of family allo~<-rances should 

be geared to the national incarne as this form of family 

endowment is peculiarly flexible in that there is no 

ne ces si ty for the rates to be related to \'rages in the loi'Ier 

categories of employment. Since they are universal and 

re cei ved wh ether or not the \"lage earner is employed, by 

themselves they vmuld not serve as an incentive to refrain 

from seeking employment. He recomrnended that allowances, 

at comparatively low rates at first if necessary, be paid 

to all children, regardless of how many there are in a 

family. e""-r-Should the need for economy be ~amount, however, 

he would be v.Jilling to accept the compromise of Beveridge, 

i.e., to pay allo1-'rances to all farnilies in respect only of 

children other than the first and to pay allowances to 

first children only when the farnily concerned in receipt 

of benefits from any of the insurance schemes or sorne form 

of public assistance. Although recognizing that this 

procedure would result in substantial economy, as first 

children are a large proportion of all children, and that it 

would constitute a special recognition of family needs in 

event of misfortune, Narsh concluded that it would involve 

the possibility of dependency income's being higher than 

working incarne among the lowest paid groups. This would be 

especially true if rates were graduated, the first child 
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receiving one of the larger amounts. 

Like Beveridge, IVJ.arsh recognized the value of graduated 

rates, not only because the needs of children vary with age, 

but also because sorne cognizance should be of such 

publicly supplied services as are available to children. 

Allowances should remain payable to the age limit of 

compulsory school attendance or until the at which the 

child may be covered by appropriate social insur<:mce programs, 

e lly unemployment insurance. 

Unlike Beveridge, however, Harsh be eved that the 

possib ity of a contributory basis for family allowances 

should not be discarded. One of his stions for partial 

contribution was to lower the income tax exemption by the 

amount of allovmnces received. This procedure was prescribed 

by the Canadian income tax regulations v,rhich coincided wi th 

the Family Allowances Act of 1944. He also sted that 

it might be prudent to restrict family lowances to those 

families vvhose social insurance contributions lt·lere paid to 

date. Should any income ceiling, say 03,000, be attached to 

the combined social insurance programs, I1Iarsh asserted tha t 

might also operate in the case of children's allowances. 

The final aspect of family allowances considered in the 

Report was i"lhether there should not be sorne form of 

cooperative arrangement between the Dominion and the 

provinces for their administration, the federal government 

perhaps paying the monetary allowance and the provinces 
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providing services in kind. He also suggested a unique form 

of conditional grant-in-aid. 71It might even be desirable 

to pursue the integration further by the federal government's 

making the payment of family allowances in a particular 

province conditional upon a desirable minimum of children's 

welfare services being provided in that province. 11 42 

4 The Dawn of Ampler Life 

On Harch 19, 1943, tvlO days after the Marsh Heport had 

been made public, it was announced that John Bracken, 

Leader of the Progressive-Conservative Party, had commission-

ed Miss Charlotte VJhitton to summarize and analyze, in 

relation to Canada, all the reports on social security 

published to date, gi ving special emphasis to the lviarsh and 

Heagerty reports. 43 As stated by rvir. Bracken in the preface 

to lvliss Whitton' s report '>vhich was published in July 1943: 

No restriction waG placed upon r comrllission 
other than the broadest stipulation that her 
Report should be of such a nature as to be of 
general use, that it should be non-political, 
and that, if criticism of principles or 
proposais were found to be necessary, it should 
carry the responsibility of alternate suggestions. 
The completion of that assigr~ent is to be found 
in The Dat'ln of Ampler Lif~. 44 

As will be seen, this report of tliss Whitton did not 

influence the Progressive-Conservative Party to the extent 

of its altering the party platform vJhich upheld the major 

tenetts of the Beveridge Report, but it did provide 
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11 ammunitionn tc be used during the debate in the House of 

Gommons on the .F'amily Allowances Act of 1944. Although 

the report denies absolutely the value of children's 

allowances, the Pro ssive-Conservative Party at no point 

opposed the Family Allowances Act "in principle", but did 

object to many of the provisions in the law and challenged 

its constitutionality. The report is discussed here in 

sorne detail primarily because it the only reasoned and 
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comprehensive plan presented to Canadians as an alternative 

to the Beveridge proposals. Although her plans for 

instituting income insurance appear to be quite fantastic, 

and her insistence upon a decent minimum wage rather than 

children's lowances is unrealistic, ber plan is, perhaps, 

more soundly based than r~J:arsh' s in that she attempted to 

build upon established social services rather than accept, 

"~:Ji thout challenge, programs proposed for Great Bri tain, a 

country with a long history of social insurance. 

~iss 0hitton was unable to accept the premises of the 

Beveridge Plan, believing that they are perhaps suitable for 

an industrially mature nation such as Great Britain but are 

not applicable to a country in which there is a 

percentage of the population engaged in agriculture and 

seasonal employment. As Beveridge based his plan on social 

services and insurance programs already in existence, so 

should Canada pursue a course related to her pa 

experie nee. 
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The land, its physical s, population, 
characteristics and present social re sources, 
being vvhat they are, survey e.nd plan for a 
better way must not offer sorne sudden violent 
shift in the direction of our journeying but 
emerge as logically and naturally as the 
Beveridge proposals in consummation of 
British schemes. 

The basic criticism of proposals offered 
by Dr. Narsh for Canada, is that they attempt 
to direct this Dominion ng the blueprints 
of the Beveridge plan and to introduce certain 
suggestions emerging from a different social 
background ',,·hen all the e nts of the 
Canadian situation demand the evolution of 
realistic measures grounded deep in the 
character of this country its people. 45 

According to I.J.:iss :ifhitton, the basic objective of the 
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and Beveridge Reports is not suitable for Canada, i.e., 

the establishment and assurance of a national social minimum 

expressed in specifie currency values. She believed that 

such a program admits defeat is not desirable in a young 

and vigorous country. In ct, she seemed to have misunder-

stood the meaning of the l·iarsh o..nd Beveridge proposais, 

interpreting them as recommendine the organization of national 

life and production to provide all with a social minimum only. 

As has been indicated above, both Marsh and Beveridge 

insisted that a program full employment, involving a 

continuous increase in production and the standard of living, 

should predicate any so security scheme and that the 

social minimum should be provided for those unable to be 

employed and for those who have suffered drastic loss of 

income through no fault of their own. Without admitting it, 
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Niiss \'ihitton was entirely in accord 1Hith this approach, 

her first recommendation being: 

The development , resources and production, 
geared to assurance of the highest possible 
level of continuous gainful occupation on a 
self-support basis for all workersJ 
'l'Th ether in s or self -employed. 4o 
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Such a proposal is certainly analogous to those of Beveridge 

and l':iarsh. It appears th at she did not use the term "full 

employment" as she lt that it assumed "a national 

economy, predominantly indus trial, and using hrunan po'V'rer 

on a vvage basis 11 • 4 7 She implied that, considering 

Canada' s large number of agricultural workers, such an 

assumption would not be valid. 

Niss Whitton' s important depart ure from the tvro previous 

reports was her conce ion of the way in Hhich economie and 

social security might be maintained v.rithin the framework 

of full employment. Her major contention was that Canadians, 

although they will not agree to any person's exis at a 

less than de cent of life, do not think of so many 

dollars and cents head in currency within each home but 

rather: 

They think of shelter, food, and clothing, to 
be acquired within r individual effort, 
by rule of their labour, their skill or the 
goods they produce; they think too of all the 
things that mean well beinE and opportunity 
to them - the "chance to make goodn by the 
development of land or fishing, or sorne personal 
enterprise, or by good training, education, and 
employment. Health services, schools, the 
district or neighborhood church - all these 
things are bound up together in the average 
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Canadian's concept of what he means by a 
decent social minimum or standard of 
living, it is a something more far 
reaching, vital, and complex, than the 
hope of a calculated àmount of income in currency 
terms. 48 

This goal cannat be reached, she maintained, by first 

instituting social insurance to cover the major risks of 

economie life, then any gaps left by such programs 

with social assistance, and finally bas the structure 

on the traditionally tax supported health, welfare, and 

educational services, as proposed by Beveridge and Marsh. 

According to Ivliss Whitton this arder should reversed in 

Canada, the need being met first by the extension of the 

Soc Utilities, defined by her as those services 
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"available to all the population because requisite to decent 

living standards and which it is not practical nor economical 

for e individual to attempt to provide for himself, e.g., 

the schools, hospitals, sanatoria, institutions for special 

care, children's services, etc. 11 • 49 She stated that this 

approach is logical because the structure Social Utilities 

in Canada is already quite substantial, havi been developed 

through the years by levels of government and by private 

groups. As the Beveridge recommendations for Great Britain 

were evolutionary rather than revolutionary, Miss Whitton 

maintained that her proposals constitute a further development 

of Canada's established social services. Included in ~iss 

Whitton's proposed Soci Utilities were increased health 
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services, rejecting the insurance principle, and increased 

children's services, discarding fnmily allowances. 

Niss Vhitton insisted that the standard type of social 

insurance vvould be inapplicable in Canada not only because 

the difficulty of covering cultural workers would leave 

one third to two fifths 50 of it3 workers without protection, 

but also because of the great number of seasonal workers for 

whom insurance ·would be difficult, if not impossible, to 

administer. She therefore recommended that social assistance 

be given second priority. Such assistance would not be in 

the form of a standard grant but adjusted to individual needs 

and administered by the localities aided with Dominion funds • 

The insurance principle should be confined to income insurance 

and be considered last when constructing a program of economie 

and social security. 

As mentioned above, r~Iiss VJhi tton recommended that 

services for children should be provided in kind as a Social 

Utility. She denied unequivocally the validity of, and 

arguments favoring, children's allowances. She insisted ttat 
. 

there is no inequali ty invol ved in the payment of v1ages based 

on production alone with no consideration of family size. 

As in her testimony before the Parliamentary Comraittee on 

Industrial and International Affairs 51 and the Quebec Social 

Insurance Commission 52 ten years before, she was outspoken 

to the ct that the goal should be an adequate living 

wage, not one supplemented by allowances • 



Vhatever the practice in other lands, in the 
United States and Canada the theory wages 
and priees has been predicated on the earnings 
of an adult worker being adequate to support, 
in reasonable decency, his vdfe and a "typical 
family" of two or three children of varying 
age. If an industry cannot be adjusted to that 
rate of remuneration for the human element in 
its relevant cos.ts, granted the labour is 
efficient, the industry is deemed to require 
investigation to ascertain the cause of its 
inability to do so. 53 

13la 

Once again she failed to take cognizance of the inequalities 

resulting v.rhen 1..-Iorkers have more or less than the 

number of children. She concluded that, "The argument that 

cash income per child into the home is the most practicable 

means which Canadians can hope to evolve to bring family 

standards to a decent minimum, not only verges on defeatism 

in this fundamental principle but is ously open to 

question, as likely to operate to transfer the burden, as 

well as the problem, of adequate wages and priees from where 

it belongs to the taxpayer "• 54 

In addition to refusing to accept the propo ion that 

cash allowances should be provided in arder to vitiate the 

inequalities of wages paid for production, :v.ass Vvhitton does 

not believe that children's allowances will accomplish the 

other results vlhich its proponents have promised. 

agreed that services for children are of the utmost importance 

to the well being of the state but doubted whether it could 

be assured that family allowances would be directed 

specifically to that purpose, fearing that much vmuld be 

dissipated for general family purposes. Without e 
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she stated that, "In the peculiarly characteristic elements 

in the Canadian situation, cash erants could not, of them

selves, assure wiser or more nutritional provision for the 

urban child nor effect greatly the feeding of the rural 

child". 55 In the case of children who need special care 

or protection due to the inadequacy of the parents or 

physical handicaps, family allowances may rnerely perpetua te 

the neglect and lack of proper treatment. "That, in fa ct, 

is one of the basic objections to cash allowances for 

children, anyv;rhere, that in the homes vvhere ignorance and 

poor living ste.ndards make a better li fe for children 

imperative, they are most likely to fail of their purpose, 

unless subjected to such administrative controls as to make 

the relative cast unjustified compared with the higher 

return for the same expendi ture in direct servi ces.'' 56 

ss \.Jhi tton visualized several servi ces who se extension 

and improvement would be more beneficial to the children 

and less expensi ve for the state than alloV~rances. Stating 

that only 150 million dollars a year are spent on education 

in the primary and secondary schools t~1roughout Canada, she 

believed that this amount could be doubled and still be less 

than half of what cash allovmnces would involve. The 

expenditure of even a third of the total amount required 

for children r s allOi•mnces Hould do mu ch to fill housing 

inaàequacies throughout the country. One percent of the 

propose d expendi ture vmuld ena ble the child care and 
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protection agencies to greatly extend and improve their 

services. 57 
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Referring to European experience, s Whitton not only 

denied that family allowances had any ct on birth-

, but also implied that they were ed a major cause 

of the economie depression v.rhich preceded Vlorld V! ar II, at 

st in France, Belgium,and Italy. 58 

She maintained th2.t "the partnership of the parent and 

the state in the C<:lre, tra.ining, and upbringing of children 

is vital to the nation and one which it the putlic 

interest to keep strong and functioning". 59 She felt, 

however, that this could be better accomplished by a further 

extension of the incarne tax exemption for children than by 

the pa:;.rment of allowances. This approach e cially 

int eresting in light of the I'iiarsh Report which condemns the 

in corne tax as not bene fi ting the lov1er in come groups at 

60 
• 

I!tis s tton's final recommendations in regard to the 

provision for the needs of children are as follows: 

1. Children's needs should be regarded as having 
priority rating in the developrnent of the 
Canadian \"lelfare programme. Hov.rever, 

2. This should not be done through the paj~ent 
of cash grants but 

(i) through the strengthening of the 
Social Utilities providing for the 
health, care, training, education, 
and protection of children in all 
the provinces. 



(ii} through special encouragement to loltl 
cast housing for families with young 
children. 

(iii) through the continuance, and as saon 
as feasible, the extension of incarne 
tax exemptions granted to parents on 
behalf of miner children. 

3. The provisions for the care of the feebleminded 
mentally affected must be regarded as of equal 
importance and priority since the concept of a 
stable social structure depends on an inte~~~~~ .. 
responsible citizenry. The Social Facilities in 
this area are most inadequate in the Canadian 
provinces, and,necessarily costly, call for 
reallocation of aid from the full resources 
of the national wealth. 61 

5 Conclusion 
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It is difficult to determine just how important a part 

the Beveridge and Ivlarsh proposals played in bringing about 

the Canadian Family Allowances Act of 1944. From an 

examina tion of them alone, one mic;.~t assume that, since both 

Beveridge and Marsh unequivocally recommended the payment of 

children' s e,llovmnces, the l:<""'arnily Allovrances Act of 194l~ was 

a reasoned and logical attempt by the Government to lay the 

first stone in a social security structure. It is doubtful, 

however, whether the processes of Government are ever so 

simple. will be evident in succeeding chapters, the 

Family Allowances Act, like most legislation of importance, 

was the result of many economie and political pressures and 

perhaps only by chance fitted into the p2"ttern as described 

by Beveridge and r'iarsh. One ci vil servant, closely 
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associated with economie and social policy making at that 

time, v.rent so far as to intima te th at the Iviarsh Report had 

no bearing whatsoever on the Government's decision. 

There are several indications that the Government did 

not consider seriously the Beveridge and sh proposals 

for children' s allovvances. As mentioned ab ove, the 

Government, although specifying other Beveridge recommendations, 

intimated no particular interest in family allowances in the 

Speech from the Throne of 1943. Follovring i ts initial 

enthusiastic reception of the Harsh Heport, an examination 

of the press indicates little continued interest in its 

proposals. The final report for 1943 of the Spe 

Parliamentary Co~nittee on Social Security did not mention 

family allmvances. Only questions of health insurance and 

old age pensions had been studied. 62 Despite this lack of 

attention, the only program of a social security nature which 

the Government recommended for immediate adoption in 1944 

was one providing for family allowances. 

The inclusion in this chapter of the somev;hat detailed 

analysis of the three reports appears, however, to be 

justified. The Marsh Report constitutes the only Canadian 

public document published prior to the Speech from the 

Throne of 1944 1r1hich specifically recomrnended the adoption 

of a program of children's allo~tv•ances. Without the 

Beveridge Report it is doubtful whether there would have 

been a Canadian report on social security, at st at 
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that time. Ivliss ~'lhitton's 1trork remains the only published 

attempt at a reasoned analysis and refutation of the 

Beveridge and Narsh proposals and their relevance to the 

Cane.dian situation. Although it is probable that a family 

allowances program vmuld not have been adopted in 1944 

merely because of the part it might play in a comprehensive 

social security program, certainly at least sorne elements 
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of the Liberal Party leadership in Parliament were concerned 

with such planning and perhaps their interest \vas stimulated 

by the Beveridge and Harsh proposals. Both reports 

visualized soci security within a framework of full 

employment maintained by government action. I•:larsh 

recognized and emphasized the peculiar propensity of family 

allowances to increase consumption. Such considerations 

were attractive to those fearing that a business pression 

would follovl the termina ti on of hostilities. }l"'~inally, the 

reports are important in that their arguments were employed 

by the Government during the debate on the Family Allowances 

Act in the House of Gommons and v1hen interpreting the Act 

to the public. 
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CHAPTER VI 

FAlviiLY ALl,O\JAI~CES AS PAHT OF vJAGE CONTHGL Pl;LICY FOR 

HAR-TU.Œ CAr:ADA 

As mentioned in Chapter II and elsewhere, organized labor 

has been tradi tionally v-rary of family allovvances, fearing that 

they might be construed as being in lieu of wage increases 

and therefo re would detract from la bor 1 s bargaining power. 

Vihe ther or not i t has be en the result of labor 1 s unfortunate 

position under the Speenhamland Plan in England, organized 

labor in English speaking countries has been especially 

opposed to su ch s che mes, pr eferring to continue the struggle 

for an adequate "living v.ragen. It would, in fe. ct, be 

difficult to imagine any Government of an English speaking 

nation, v.tlich depends at least partially upon support from 

organized labor, suggesting that fëunily allowances be accepted 

ins te ad of vmge increases. Thé: t, however, is exactly wha t 

the Government of Canada seems to have done during the autumn 

of 1943 in an attempt to maintain wage controls and prevent 

wartime inflation in the face of continued demands by 

organized labor that wages in the lower brackets be 

"unfrozen" and collective bargaining permitted. During the 

same year, '-iuebec incorporél.ted a family allowance provision 

into its collective agreement Act in arder to offset the 

anomalies of the wage control legislation. Such action by 

140 
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Quebec was not as revolutionary as it might appear at first 

glanee, as the scheme was to be supported by the employers 

alone in much the same manner as in the tem of allowances 

which has been in operation in France for almost a century. 

As will be seen, the Dominion Government's suggestion that 

family lowances be paid rather than wage increases was made 

in Septernber 1943 in a most unofficial manner. The suggestion 

was net repeated as i t incurred overvJhelming opposition from 

organized la bor. Vlhen the Government proposed the Family 

Allowances Act of 1944, it took pains to deny that there 

was any conne ct ion be tv-men it and vmrtime 1trage controls and 

accompanying inadequate earnings. In ans-v,rer to the 

accusation by the Canadian Congress of Labour that the 

.F'amily Alloviances Act was a substi tu te for wage increases, 

Prime Hinister King made the following statement l'.rhich 

appears to be more threatening than persuasive. 

You find fault with the Government for intrcducing 
family allowances, but on the other hand you 
state you have no objection to such a program as 
part of a national soc 1 securi ty system. In 
the Speech from the Throne it is set forth as 
part of the social security program. I ask any 
member of this Congress to stand and say he is 
opposed to family allowances as part of social 
security. There was never a thought to have 
family allovrances as a substitute for fair • 1 

Undoubtedly the Government did not have in mind the 

substitut ion of family allowances for "fair" wages, but i t 

is this writer's contention that the anomalies created by 

the wage control policy were a major factor in the Government's 

decision to establish a system of farnily allowances at that 

ti me. 
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1 War-Time 'Hage Control in Canada Prier to 1943 

The Canadian vlar-time vvage control measures were a part 

of an overall attempt to prevent inflation and to distribute, 

as equitably as possible, the economie sacrifices which the 

war demanded. As described by the Department of Labour, the 

purpose of the bread pclicy was: 

To control in sorne measure the incarne for spending 
on civilian goods, to ensure an adequate supply 
of men and materials for the needs of the \'Jar and 
of the community, and as as possible to protect 
all against the day vrhe n the war would be over. 
The control of priees, profits, wages and salar s, 
higher taxes on incarnes, encouragement of loans 
to the Government through the medium of war 
savings certificates and bonds, and, later, the 
introduction of a compulsory savings scheme and 
the rationing of certain ccrnmodities were all 
part of the program devised to carry out this 
policy. The program vras put into effect by 
stages as conditions warranted. 2 

The Government' s fïrst action in regard to 'vvages was 

limited to urging workers not to press for wage increases 

except where rates vJere unduly lovv-. Iviore defini te steps '~"lere 

taken in December of 1940 when boards of conciliation and 

investigation, operating under the Industrial Disputes 

Investigation Act 3, were instructed not to recommend 

increases in basic vmge rates in excess of the highest rates 

in ct during the period from 1926 to 1929. The Boards 

were to reco~mend to the employers, however, that they pay a 

flat cost of living bonus, the smae for all workers and on a 

scale as set out in the instructions, whenever, upon quarterly 

investi on, it was discovered that the cost of living had 
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risen by at least five percent. Since priee and wage control 

measures already taken were not able to maintain wages and 

priees within reasonable limits, more drastic steps were 

inaugurated during the autumn of 1941. In October, an Order 

in Council established with sone exceptions, an overall priee 

"ceilingn am stabilized wages which were less than $175 per 

month at the rates in effect on November 15, 1941. As in the 

case of the stabilization order of 1940, provision was made 

for a co st of living bonus. 4 

This wage control Order, which was consolidated with 

its amendments by P.C. 5963 of July 1942, was administered by 

a National War Labour Board and Regional Boards located in 

each province. The membership of the Boards consisted of an 

equal number of representatives of employers and employed. 

The Dominion and provincial minis ters of Labour served as 

chairmen to faci li tate enforcement of wage control; ins pee tors 

of the Unemploymmt Insw ance Commission were utilized to 

report apparent violations. 5 In addition to duties of 

inspection and enforcement, the War Labour Boards were 

empowered to authori ze an increase in basic wage rates mere 

exi sting wages were fouz:d to be lower than the prevai lirg 

rates for the particular occupation in the locality or in a 

comparable locality. 6 The National War Labour Board was 

empowered to authorize quarterly adjustments in the cost of 

living bonuses in accordance with changes in the cost of 

living index as computed by the Dominion Bureau of Statistics. 

As will be seen below, the cast of living bonus gave rise 
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to inequitable situations as it could not excced the se 

in the cost of living index from the effective date of the 

last general wage increase rr.ade by the employer. As a 

result, several employers vü thin an industry might be paying 

similar basic wage rates to similar positions, but bccause 

these rates vmre established varying dates, one or more 

employers v;ere permitted to pay a cost of living bonus in an 

amount greater thu.t paid by others. 7 

As might be expected, this vmge stabilization pro gram 

was generally opposed by organized labor, not only because 

it limited their prerogative of collective bargaining, but 

also because it was difficult for the ral membership of 

the unions to appreciate the relationship between priees and 

vmges. They visualized instead that the oïrmers of capital 

would reap unusually large ins from lucrative ,::;overnment 

contracts, forgetti~~ the concomitfant high excess profits 

and income taxes. I~Iilitant oppos on to the wage control 

sc herne vms generally limited, however, to the position of the 

unskilled laborer earning wages stabili a.t less than 50 

cents an hour which vlere considered as be below subsistence 

vel. Organized laber in neral demanded that collective 

b ning be allov:ed within the wage control scheme in 

arder to obt,:-ün higher remuneration for this group. It vvas 

undoubtedly the precarious economie position of those earning 

less than 50 cents per hour 1t1hich influenced the Quebec 

Legi ture to pass its il y ;Ülo'Yvances Act. It was la bor 
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it<::.tion on this point 1tihich e<::.rs to have persuaded the 

National 1iJar Labour Board to a public inquiry 

into labor relations and wage conditions during the spring 

8 of 1943. The report resulti from this inquiry included 

the first recommendation made to the DoMinion Government 

that family allow2.nces should be provided if collective 

ning by those earning ss than 50 cents per hour could 

not be permitted. In oràer to understand the motivation 

behind the re:rort of the IIational \var L::.bour Board, the 

Government' s suggestion that family allowances be paid in 

lieu of wage increases, and the Government's support of the 

Family Allovrances !\ct of l94h, attention must first be given 

to the Steel Viorker' s Industri l spute which precipitated 

the prob lem, forcing the Governmen t to atte.Elpt to fi nd a 

solution to the anornaly of s stabilized at a lower than 

subsistance level. 

2 Steel Vlorkers r Indus trial Dispute 9 

In I·larch 1942, the employees of the Algoma Steel 

Corporation Ltd. at Sault .f.~arie and of the Dominion Steel 

and Goal Co. Ltd. of Sydney, l'~ova Scot ia applied to their 

respective Regional ·~var Labour Boards for an increase in the 

basic wages of unskilled labor to 55 cents per hour. The 

employees vrere members of the United Steel ";Jorkers of 

America. 10 In July 1942 the Nova Scotia Regional Board 
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employees, maintaining that the existing rates were at 
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least equal to the rates current in the district for similar 

work. As described above, the War Labour Boards were limited 

to such a de ci si on, being empowered to consider wages only 

in relation to those paid for similar work in a similar 

area. In August, the Regional Board of Ontario presented a 

non-committal decision to the Sault St.Marie workers, 

recommending only that employers and employees endeavor to 

come to soma agreement on suitable rates and present a joint 

application to the Board. Dissatisfied with this decision, 

the union at Sault St. Marie conducted a strike vote 

although there was no legislation authorizing such action. 

The vote was overwhelmingly in favor of a stoppage of work. 

In order to deter the strike, the Government of the Dominion, 

on September 1942, appointed a Royal Commission under the 

Inquiries Act, 11 to examine the situation. The Commission 

was instructed to report "as to what wage ad jus tmant s, if 

any, would appear justified under the wage control regulations, 

in the case of the employees of the Algoma Steel Corp. Ltd. 

at Sault St. ~~rie and the Dominion Steel and Goal Corp. 

Ltd. at Sydney, N.S." 12 

The Royal Commission finally made its report on December 

2S, 1942, the majority recommending that there be no change 

in basic wage rates. 
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From a careful stud y of the se rates which 
constitute a fair cross section of the basic 
wage rGtes for unskilled labour prevailing 
throughout Ontario and Nova Scotia, it is 
qui te clear tha t the basic \vage rates for 
unskilled labour of 50~ cents and 52~ cents 
(including cast of living bonus) paid by the 

m:t Steel Corporation Limited and Dominion 
and Goal Company Limited respectively 

are not substandard but in ct above the 
average rates generally ling for that 

ss of labour. 13 

The ConiD1ission did, hm·rever, recomE1end, among other 
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matters, an increc;.se in pay for maintenance men and time and 

a half when employees viere required to ·work a seventh day 

duri ng the "~Heek. A minori t y report of the Commission 

recommended an incre.s.se in basic e rates, maintaining 

th was justified because of peculiar arduousness 

and ha of the work in the steel ants and because of 

exceptionally long hours. 14 

Three days after receiving the report of the Royal 

Commission, 5,200 employees of the Dominion Steel and Goal 

Co. Ltd. at Sydney ~..;ent out on s ke. Two days later, 

3,786 workers at the Algoma Steel Corp. quit work together 

with 2,675 employees of four steel plants in Trenton,Nova 

Scotia. The Trenton workers went on strike in sympathy vfith 

the other strikers and demanded sic wage rates as 

recommended by the minori ty report of the Hoya1 Commission. 

In an attempt to sett1e the dispute, the Government began 

mee ti \\1. th union and employer representatives in Ottawa 

during January 1943. 15 
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In the ce of the stoppage of steel production, the 

Govemment withdrmtJ' from it s position that basic wage 

rates must be maint ned without exception at the stab zed 

level. In the event of the steel vmrkers returning to work 

immediately, the Government offered to pass nn Order in 

Council fixing 55 cents an hour as the minimum wage in the 

Sydney and Sault St. Jviarie steel plants. This '<'lage rate, 

which would be understood as including the cost of living 

bonus, vms to apply to those operations in the Trenton 

plants immediately related to the production of basic steel. 

The Governrnent also agreed that imrnediate effect would be 

gi ven to the minor recomrnendations of the majori ty report 

the Hoyal Commi on and that basic steel \•rould be recognized 

as a national industry in or der th at the workers might 

present their case "de novon before the Kational 'dar Labour 

Board rather than before the Regional Boards. In order that 

the National rd would be completely unbiased, it was 

agreed that the Ninister of Labour would, at his o·Hn estion, 

be relieved from his duties as chairman. 16 The union, 

however, was unwilling to accept this offer and the Government 

v1as forced to move even further a·way from i ts established 

policy. It was finally agreed that the 55 cent basic e 

rate, inclusive of the cost of living bonus, ~<·Jould be 

retroactive to November 1942 c-,nd that, in the event of a 

reduction in the cost of living, this basic wage would not 

be reduced but would be augmented by any further increase 

in the future. 17 



In accordance with the agreement, it Has announced on 

February 4th that the National ','Jar Labour Board had been 
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18 re-organized and that Justice C.P. EcTague would be chairman. 

After hearing the petitions of the unions and employers, the 

reconstituted Board presented its decision on the Steel 

·v,Jorkers Industr ia l Dispute on I'.1arch 31, 1943. The unions had 

requested that the minimum vmge as set forth in the government 

agreement be declared the basic wage for the industry, the 

55 cents per hour to be no longer considered as being 

inclusive of cost of living bonus but that the full cost of 

living, calculated on the rise since 1939, be added to it. 

As the \.Jar Labour Board had recently been authorized by 

~.c. 2370 of ~~rch 23, 1943 to make adjustments in the cost 

of living bonuses, it vms able to find a compromise between 

labo r' s demand and the agreement i'lith the Government. This 

new authority enabled the Board to remove sorne of the 

anomalies of the cost of living regulations as described 

above. 19 In the Steel case the Board found that, although 

by <lt,-reement the ba~Jic v1age, including the cost of living 

tonus, 1:1as set at 55 cents an hour, becDuse tho cost of 

living bonus wns set at 5 cents an hour at Algoma, the actual 

wage vlas only 50 cents por hour in that plant. In the case 

of the Sydney wo rks, the cost of li vine bonus vrc:.s set e.t 9 

cents so the true uo...c;e 'o'!Cc s only 46 cents. The Doard, in 

final solution of the dü:;pute, set the base pay in both 

plants at 50 cents an hour and the cast of living bonus at 

9 cents. 20 
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3 Implications for Family Allowances of the Steel Dispute 

and the Gener.s.l Attitude of Labor tOi'iéŒd Stabilized 

Sub-subsistence VJao-es t? 

The Ste 1,·forkers Industrial Dispute made very apparent 

the dilemma in which the Government found itself as a result 

of it s \vartime stabilization po C'r .J • The 1:1ages as 

stabilized v·rere perhaps sufficient for a single person or 

one with a very small f2lllily, but below subsistance level 

for even a moderately large family. This situation was 

explained in a convincing manner by Eugene Forsey of the 

Cana di an Co re ss of L~bour. 

The Dominion Departme nt of , early in 1941, 
stated t a pre-war wage of a week would 
leave ave far:·ily npractically no margin 
for anyth but the basic neces tiesn. At 
present ces, this vmulà be lent to 
:,;29.43. An Algorna steel vrorker on base r,ate, 
1:1orking 48 hours a week, gets. a of :;pl.84 and 
bonus of .53 or ~ total of :;?24. ; Vlorking 56 
hotlrs, a total of ~ji2S.Ol. A Sydne'j~ worl:er on base 
rate, working 48 hours, gets ~20.88, plus bonus of 
~4 .25, or a total of .,;25 .13; work 56 hours in a 
continuous process dep~.rtment (no overtime), he 
gets ~24.36, plus ~4.96 bonus, or a total of 
;;?29 .3 2; working ~6 hours in other àepartments he 
gets a tot of ;,,;31.06. 

The Union's contention, supported by the official 
statement the United States ernment and by 
a number of careful studies by impartial authorities 
(e.g., the Industrial Relations Sections of Prince
ton Uni v ty), is that a 4t· hour week is long 
enough. A me_n should be able to earn enough in 
4(; hours to maintain health, ciency, and 
decency. 55 cents an hour for 48 hours cornes to 
.)26.40; with full cost:of-living bonus of ,?4.25, 
total remuneration of ~30.65. This is a little 
over the Labour Department 1 s minimum; but that 

0 



minimum is utterly inadequate. The official 
cost-of-living index is b on a weekly 
budget which at present priees ~~ounts to 
about .~31.60, and this budget makes no 
pretence of beinz a health and decency 
minimum. 

'l'he Toronto Vielfare Co une il' s he al th and 
decency budget for a family of five whose 
head is doing only 11moderately active work" 
(hardly a description of work in a steel 
plant l) cornes to about ,~33 .00 a week. A 
budget based on the official Tisdal report 
on food for relief recipients cornes to about 
~34.00 to ~37.50. A budget based on the 
Canadian Ledical Association' s "Food for 
Health" cornes to about ;:~33.80 to ~?37.90. 
Judged by these standards, 55 cents an hour, 
plus full cost-of-living bonus, is a very 
modest proposal. Anything less simply 
cannot provide the physical conditions 
necessary for health, efficiency and good 
morale, and hence for maximum production. 21 

The implications of this situation, as created by the 

wage stabi ation program, must have been quite apparent. 

Obviously the Governrnent could not continue to insist that 

below subsi nee vmge s must be pa id wi th out making sorne 

provision for those workers t,vith at ast moderately large 

families. To do so would not only lovTer the healtb and 
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morale \hence the efficiency of t "vorkers, but i t would 

also make it difficult, if not impossible, for the Government 

to enjoy the full cooperation of organized labor in the '>'var 

effort. There were tv-ro al te rna ti ves from which the Government 

could choose. It could either raise the wages of the lowest 

paid workers by permitting collective bargainin,':; or by 

stabiliz ation at a higher level, or i t could provide sorne 

sort of family allowance. Farnily allowances would probably 



have been preferable consid ng the Government's strict 

anti-inflation policy as they 1vould affect only those 

vvorkers viith famil s and in proportion to the number of 

dependents. The addi tional income, being spent on 

ne ces3i t s, Vlüuld not tend to rai se priees grea tl y. 'VIere 

the allov.rances to be paid by the employers, they would add 

less to the cost of production than -vmuld a general VJage 

increase. 

152 

It v-Jas not only the Canadian Congress of Labour which 

opposed this aspect of wage stabilization during 1943. The 

Trades 2nd Labor Congress of Canada, in its legislative 

pro po s to the Dominion Government in 1943, recommended 

tha t: "vJhere vmrkers are earning less than ;)~25 per Heek or 

50 cents per hour they should not be restricted by slation 

from negotia ting and securing an increase in t v:age s to 

this rate as stated and whi ch the Governme nt has accepted as 

a minimum necessary to maintain a decent standard of livingn. 22 

During the same month, the Canadian and Catholic Confederation 

of Labour requested the Government to arnend the s control 

order ttto give more po'."'ers to the ~'Jar Labour Boards and to 

abolish the comparison bases in cases of sa.laries too lmv to 

ena ble a \"'orkman and his family to live decentlyn. 23 The 

Confederation, consisting primarily of French-Canadian 

vmrkers, actually stated that they believed that the vmge 

stabilization order should provide for the institution of 

family allovJémces. 24 This recommendation was fulfilled in 
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the Province of Quebec \rlth the passage of the family 

allowances amendment to the Collective Agreement Act. 

4 The '·iuebe c Farnily Allowances Act of 1943 

On June 23, 1943, the Collective Agreement Act of the 

Province of Quebec 25 was amended to provide for the payment 

of family allowances if agreed to by the parties to a 

collective agreement. 26 Although this Act of Quebec cannot 

be considered as pre ce dent for the Dominion Family Allowances 

Act of 1944, a description of it is included here because, 

presumably, it resulted from the anomalies of the wage 

stabiliaation program, and because it vJas the first true 

family allowances law, albeit according to the pattern 

generally followed on the European continent, ever enacted 

by a government in Canada. 

The :.~uebec Collective Agreement Act, assented to in 1940, 

provides that, vmere a collective agreement has been entered 

into by an organization of enployees and one or more employers, 

either party to the agreement may 8pply to the provincial 

Ï'~inister of Labour to have the terms of the agreement which 

concern wages, hours of labor, apprenticeship, and certain 

other conditions, made mandatory throughout the province or 

within a certain area for all employers in the trade or 

industry covered by the agreement. After notice of application 
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is published, thirty d are o.llowed for the fil of 

objections. F'ollm'li this wai ti period, an Order in 

Council may be passed gr~nting the cation with or 

without changes as considered advisable by the ter. 

These eements, as promulgated by Order in Council, are 

administered by a joint committee of employers and employees. 

This administrative group is generally called a "parity 

committee". 

The family a llowances amendment to the Collective 

Agreement Act provides that, in addition to terms of an 

agreement concern vmc;es, hours of labor, apprenticeship, 

and other less important conditions being enforceable V':i thin 

an industry throughout the province or a particular strict, 

provision for the payment of family allowances also be 

part of such .s.greement and enforcee.ble by Order in Council. 

?he amendment states first t:1at the ward 11v1ages" the 

Collective Agreement Act does not include family a O'l;;~ances. 

Part 2 of the arnendment provides that the Govern.rnent may 

render obligatory, vüth or ïvithout amendment, the provisions 

of any a~eement respecting family allovinncet>. Section 3 

provides tl1at if e decree, which renders obligatory the 

co 11 ecti ve agreement, provid es for family allowances, the 

pari ty cc mr:1itt ee administering it must colle ct the ne cessary 

contributions, pay the allovvances ei ther directly to the 

bene ciary or through the employers, verify the existence 

of \'lOrkers' dependents for ,.,nom allm"'c.nce s are payable and 



finally determine, by resolution, the person to whom any 

allowance is to be paid. 27 
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We have in this provincial Act, which remains on the 

Statute Book and can be implemented at any time, a family 

allovmnces law of the type employed in France, Belgium, and 

other countries as described in Chapter • As will be 

remembered, these family allowances schemes have usually 

provided for an equalization fund into which the employers 

contribute and which pays the allowances to the eligible 

employees. Und er the :~lueb ec Act, the parity committees would 

assume the functions of such equalization funds. As stated 

by the Deputy r·ünister of Labour of the Province' UThe 

contributions to such family allowances would have been paid 

by the employers exclusively and oollected by the joint 

committees having the responsibility to enforce a decree under 

the Collective Agreement Act. A flat percentage on the pay

roll, let us say about 3% would have been collected and 

allowances would have been paid to the employees in propor

tion with the number of their children." 28 

It is not possible to describe the actual administration 

of the ~2uebec Act or to assess its effect upon the competitive 

position of Quebec firms paying allowances. According to 

the Deputy Ivlinister of Labour, "the amendment was never 

resorted to because a few months after, the Federal Government 

passed i ts Family Allowances Act". 29 It i s doubtful wh ether 

the passage of the Dominion Act was the only reason for never 
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inserting a family allowances provision into a collective 

agreement. Actually, the Federal Family Allo\'lances Act 

vvas not passed for one v-,rhole year following the date on 
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which the Quebec Act was assented to and was not put into 

effect until two years follovfing. :More plausible reasons 

would perhaps be that all organized labor, with the exception 

of the Canadian and Catholic Confederation of Labour, object

ed to the payment of family allowances in any form vlhich 

might be suspected of being in lieu of wage increases, and 

that the employers feared that their competitive position, 

in relation to other employers throughout the Dominion, might 

be compromised, especially during the postwar period when 

they would no longer be receiving contracts from the 

government on a rtcost plus" basis. !vlany other disadvantages 

of a purely provincial system of family allowances were 

certainly apparent at this time as they were to the Quebec 

Social .Insurance Commission in 1931 • .30 Miss Charlotte 

Whitton in The Dawn of Ampler Life went to the extent of 

saying that the amendment itself betrayed the thought and 

study given to the problem by the commission. 31 There was 

also sorne opposition to the amendment in the press, the 

Montreal Gazette claiming on June 10, 1943 that i t would 

create a privileged class because it affected only 

organized labor, and that actually the low paid workers in 

the province would not receive the benefits of the 

legislation as they were not generally among the ranks of 
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organized labor. 32 The Act was also criticized because 

it lacked any provision for consistency and uniformity of 

allowances and eligibility throughout the province. 

5 National War Labour Board - Public Inquiry into Labour 

Relations and \'lage Conditions 

157 

The results of the National War Labour Board's inquiry 

into Labour Relations and v\rage Conditions were not made public 

until January 28, 1944 when the Report was tabled in the 

House of Gommons. 33 On the day previous, it was announced 

in the Speech from the Throne that the Parliament would be 

requested to approve the institution of a system of family 

allov·1ances. The Report is considered he re, however, be cause 

it was submitted to the Government sometime prior to 

September 1, 1943, 34 and it appears that the findings of 

the majority group greatly influenced the Government's policy 

on wage questions from that day forward • 

This public inquiry was auounced by the National War 

Labour Board on April 8th in the shadow of the Steel Workers 

Industrial Dispute, other major work stoppages, and the 

insistent demand by organized labor for a revision of the 

wage control arder. As described by the Board: 

The situation prevailing in Canada today in 
respect to labour matters generally, and having 
particular regard to the existing war emergency, 
makes it appear necessary and advisable that an 
inquiry of this kind should be instituted at once. 
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The Board will conduct public hearings which 
will afford an opportunity to all public 
bodies and to individuals, whether representing 
industry, labour, or other interested sections 
of the community, a full opportunity to present 
their views and proposals on these matters upon 
which the Board might formulate a report with 
constructive recornr,1enda tions for a coordinated 
program on labour relations and wage matters. 35 

Both the majority report, generally knovm as the "lVIcTague 

Report", and the minority report written by J.C. Cohen, 
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labor representative on the Board, are concerned primarily 

with the questions of collective bargaining and wage control. 

We will dis cuss here only their considerations concerning 

wages • 

A The lVIcTague Report 

In introducing their discussion of the vlage stabilization 

program, the majority element of the Board remarked that: 

"Generally speaking, labour advances the argument that there 

is no logical or necessary relationship between wage control 

and priee control." 36 Labor argued that 11wages could be 

left to collective bargaining and if purchasing power is thus 

unduly enhanced it can be taken up by more rigid and extended 

rationing system, by taxation, compulsory savings, and 

investment in government securities". 37 The Board maintained 

that wage stabilization was an economie necessity and was in 

the interests of labor. Were the policy to be abandoned 

"sorne considerable time would have to elapse to enable ne\'IT 



methods and extension of existing means to absorb enhanced 

purchasing power". 38 
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The majority group, however, was impressed with organized 

labor's reco~~endation that there should be freedom of 

collective bargaining without control up to 50 cents an hour. 

\'Ji th the problems arising from the Steel Dispute, which it 

had recently adjudicated, certainly in mind, the Board said: 

There is a great deal of merit in such a 
proposition. Statistics as to the amount of 
money required for bare necessities in an 
average family clearly demonstrate that the 
head of a family on a wage of 50 cents an 
hour for a 48 hour week (24.00 weekly) cannot 
provide his family on the standard necessary 
for normal health. Rigid control at such a 
level of earnings in the case of a family is 
hardly defensible, politically and morally. 
Even in a war economy a policy which consigns 
human beings to economie serfdom when a large 
portion of the cornmunity escapes it is incompatible 
with the ideals on behalf of which we are waging 
war. 39 

The ~lcTague Report visualized two possible solutions to 

the dilemrna: accede to labor's proposal to leave workers 

earning up to 50 cents an hour free to bargain collectively 

without controls; or a system of family allowances should be 

instituted and paid for by the Dominion Government. An 

inequitable aspect of the first alternative was recognized, 

i.e., it assumed that each worker was the head of a family 

while, in fact, many wage earners had no families to support 

and often there \'las more than one wage earner in the family. 

In regard to family allowances, the majority of the Board 

stated that it realized that the administration of such a 
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proposal would be difficult and they were "a'lfmre that family 

allowances usually find their place in a general program of 

social security, rather than as part of a wage control 

policyn. 40 They concluded, however, that "substandard wages 

are indefensible at all times; and if the authorities having 

the responsibility of policy with regard to fiscal matters 

and cast-priee relationships do not see their way clear to 

remove during the war emergency the control of wages below 

the level of 50 cents, then we can think of no other solution 

for the ca·se of a head of a family who is receiving a sub

standard wage, than a system of family allowances". 41 

The majority report also treated two other problems in 

the area of V'mge stabilization: cost of living bonuses and 

the power of the War Labour Boards to adjust wages. The 

contradictions and injustices of the cast of living bonus 

po licy have b een treated el sewhere. During the Inquiry, 

organized labor recommended that all bonuses be computed 

from August 1939, regardless of when the last collective 

agreement concerning wages went into effect. The majority 

believed that such a solution might work too great a hardship 

on many ernployers and on sorne elements of organized la bor 42, 

and it recommended instead that all cast of living bonuses 

be converted into the base rate. As has been described, the 

vlar Labour Boards were empowered to adjust wages only in 

relation to wages paid for comparable jobs in the same 

locality or in comparable localities. The ral result of 

this policy had been a continuing upward revision of wage 



rates as the War Labour Boards tended to be casual when 

authorization for wage increases was requested by employers 
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or when the parties were in agreement. There also resulted 

gross inequalities and injustices in the case of workers whose 

employers did not agree to a wage increase. To offset this 

situation, the report suggested that the War Labour Boards 

be granted power to adjust inequalities and injustices 

without reference to the locality principle. 

B Minority Report 

The minority report, submitted by Mr. Cohen, will not 

be discussed here in detail as his recon:nœndations do not 

appear to have affected governu~ent policy. His attitude 

towards family allowances, however, is presented fully as 

it indicates or~nized labor's general approach to the 

subject. 

Like the majority group, Mr. Cohen requested that the 

War Labour Boards be permitted to authorize wage increases 

if the increase were justified by greater productivity, if 

the wage were substandard or inequitable, or if an increase 

were justifi ed by manpower needs. Opposed to the majority 

recommandation, Mr. Cohen requested that a uniform cost of 

living bonus, which would rise and fall with the official 

coat of livirg index, be paid to all workers. 

Like the majority, Mr. Cohen recommended that the full 

right of collective bargaining, free from controls, should 

be permitted with respect to wages of 50 cents per hour or 
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less. He was unwilling, however, to accept the alternative 

of family allowances. Apparently in accord vdth the general 

point of view of labor, he stated: 

I am utterly opposed to the alternative proposal 
of my colleagues of sorne plan of far:1ily allowance 
as a substitute for a floor to the v;age Control 
Order; the two matters have no conceivable 
relationship. My colleagues appear to base their 
proposal upon the assumption that families are 
adequately taken care of in the case of wages 
above 50i an hour, or that a married man without 
children or even an unmarried persan is not 
en ti tled to recei ve a v-1age rate of at least 50i 
per hour. The first proposition is wrong, in 
fact, unless we get into a bracket considerably 
higher than 50i an hour. The second proposition 
is wrong in principle and vmuld be unv-;orkable. 
The proposal to substitute sorne family allowance 
relief measure instead of correcting substandard 
wages ignores the true character of wage s. Wages 
constitute the incentive for production by the 
worker and the means by which he receives his 
share of the value of the goods he has worked 
upon. To freeze substandard wages and supplement 
large families implies application of the "iron 
law" theory of wages, that wages need only cover 
mere subsistence and replacement. Furthermore, 
the proposition denies the principle of equal pay 
for equal work. It ignores the fact that unmarried 
workers may have dependents or that they are 
entitled to provide for a future in which they can 
support dependents. The principle of family 
allowances in a general program of social security 
is commendable, if it is available for all sections 
of society, rural as well as urban, but to put it 
forward as a substitute for the correction of sub
standard vmges means to force all families, novi 
in the substandard wage area, to become permanent 
wards of the state for trewhole period during 
which the Order in Council would remain operative. 
It would create a situation in which part of our 
employee population would be economically free 
and able to support itself by its wages, vrhile 
another part, and a great part, would be economically 
enslaved, dependent upon Government relief and 
bounty. 43 



It is int eresting to note tha t Iv!r. Cohen, aga in 

reflecting the ideas of oreanized labor, would have been 

willing to accept a system of family allowances if part of 

a general program of social security. As will be seen 

below, this point of view permitted the Government to 

establish family allowances. The Government appears to have 

pretended that they were only part of an overall social 

security program, while, as 1tlill be evident, it was planned 

that, at least during the vrar period, they would serve to 

ameliorate the wage situation as recommended in the McTague 

Report. 

6 A New Wage Control Policy 

The reports of the War Labour Board' s public inquiry 

were made available to the Government sometime during the 

summer of 1943. As these reports were reputed to be of 

utmost importance to the position of organized labor and to 

an understanding of the wages and collective bargaining 

policies of the Government, it was generally believed that 

they should be roode public as soon as possible. The 

importance of publishing them was emphasized by Ivir. Cohen 

speaking before the Convention of the Trades and Labor 

Congress on September 1, 1943. 



It is therefore a metter of particular regret 
to me and I am sure to you and the public 
generally, that we are assembled here today 
without the advantage of publication on the 
Enquiry Heports which have at long last been 
fi led •••••••••••••••• I, deplore and I regret 
the failure to public•ze these reports. 
There is no sound reason why this important 
assembly, to say nothing of the Canadian 
public generally, should not have available 
for its enlightenment and deliberations, at 
this very moment, the complete text of the 
Reports and the Recomrnendations 1.-vhich have 
been submitted. 44 

At the same convention, the Hon. J.L. Ilsley, then federal 

Minister of Finance, d, "I know you would like to have 
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my opinions on these reports vthich have now been submitted, 

but as yet I have not had an opportunity even to read, much 

less to study them, and it is obvious that the Government 

must give the most careful consideration to them before 

coming to a decision on the important recommendations which 

I understand they containn. 45 

Ra th er than make the re ports public immediately, however, 

it appears that the Government preferred to send forth a 

nt rial balloon", attempting to determine public reaction to 

the JlicTague Report recommendations. On September l7th, the 

news pape rs carr ied a story to the effect tha t: "Family 

allowances for all Canadians, perhaps on a scale of $9 per 

month per child which is the basis of present incarne tax 

exemption, are receiving the earnest consideration of the 

Dominion Government at the present time, and a decision may 

be expected in the near future. Present likelihood is that 

they wi 11 be adopted". 46 The story went on to say tha t, 
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in all probability, the cost of living bonus, after one last 

upward adjustment, would be aboli shed as su ch and merged with 

the general wage scale. Thus two important recommendations 

of the 1'1cTague Report were accounted for, only the ir 

suggestion that the lJJar Labour Boards be given more freedom 

of action vias omi tted. The !viontreal Gazette indicated that 

all in Ottawa were not in agreement, despite the fact that 

both N:r. Ilsley and Donald Gordon of the War Priees and Trade 

Board were satisfied that the family allowances scheme could 

be fitted into the control picture without disastrous 

results. It reported that: 

There is a disposition among both friends and 
foes of the family allowances schema to l:egard 
it as insufficient in itself. Family allowances, 
these critics say, are a laudable measure of 
social security recommended as such by both the 
Beveridge and Marsh plans, but they are no 
solution to inequities in the wage structure. 
Sorne ministers and high officials say they are 
wi lling t o ac ce pt family a.llovJances but not as 
a substi tu te for \'V age adj us tme nt s. 4 7 

Having in mind the demand of organized labor for a nfree 

bargaining are an wi thin the \l'lage control schema and their 

traditional attitude toward family allowances in lieu of 

wage increases, their reaction to this informai government 

propo tion might certainly have been anticipated. Ill

advisedly, from the Government's point of view, this 

newspaper announcement appeared on the day that the Canadian 

Congress of Labour was holding the final session of its 

annual convention. The delegates responded immediately, 

passing an emergency resolution as follows: 



\iJhereas press statement s have recently appeared 
indicating that the Federal Government is 
considering the inauguration of a system of 
family allm·rances instead of acceding to 
labour's demand that wage rates under fifty 
cents per hour be removed from the operation 
of wage control legislation and left to the 
determination by collective bargaining; and 

Vlliereas, su ch action by the Government vli thout 
first making available the reports of the 
National War Labour Board following its 
inquiry, and vli thout consultation with 
organized labour, can be regarded only as 
adding insult to injury; and 

ll'ihereas in the opinion of the Congress, the 
propos referred to has been initiated by 
the controllers of finance in Canada: 

Therefore be it resolved that the incoming 
executive committee be instructed to protest 
vigorously against this proposal, and to 
take whatever action is ne cessary to pr event 
its adoption. 48 

166 

The Trades and Laber Congress was also disturbed by the 

Government' s considering the establishment of family 

allov:ances specifically in lieu of wage increases. They 

appear, however, to have made no official declaration to 

this effect until they presented their annual rviemorandum to 

the Dominion Government in February 1944. It said, in part, 

n'vve cannot agree wi th the substitution of a system of family 

allowances for decent vmgestt. 49 The Congress, hovJever, 

during the autumn of 1943, did carry on an intensive campaign 

to influence public opinion nst the Government's 

suggestion. 50 As would be expected, the President of the 

Confederation of Catholic Workers of Canada, speaking at 

their annual convention, emphasized that they would be able 



167 

to ac ce pt a strictly provincial family allowances scheme. 5l 

In the face of this opposition to its tentative 

suggestion, it seems that the Government decided that family 

allowances as recommended by the McTague Report would not 

be acceptable, and that, if they were to be instituted, 

they would have to be declared as Leing for sorne purpose other 

than wage adjustment. On September 27, therefore, press 

announcements appeared to the effect that fa~ily allowances 

were no longer regarded in Ottavm as a wage curb and that any 

program which might be established would be completely 

di vorced from wage control policy. 52 The Nontreal Gazette 

indicated that interests other than organized labor had 

also opposed the suggestion. 

Adverse reponse to this suggestion has been 
considerable, and - significantly - has come 
from quarters ch might have been expected 
to support a family allowance plan. Social 
workers, liberal economists, and others of 
similar views, as well as organized labor, 
were unanimous in insisting that family allow
ances must be wholly divorced from the matter 
of wages. 53 

Vlithout making public the McTague and Cohen Reports, the 

Government announced its decision concerning wage control 

policy on December 4, 194.3 when Prime Minister King gave a 

radio address entitled "The Battle Against Inflationn. 

Emphasizing that it would be impossible to hold the priee 

ceiling if wages generally were allowed to rise, and implying 

th at a ri se in v.mges in the lower brackets \•muld re sul t in a 

demand for vvage increases at other levels until the earlier 
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relationships were re-established, the Prime Minister 

announced t t two changes in the T,vage control scheme had 

been agreed upon. First, the \Jar Labour Boards, in dealing 

wi th applications for wage adjustments, would no longer be 

bound to apply a standard of comparing v-rages in one plant 

or industry ,..Ji th wages in other plants or industries. 

Instead, the standard of adjusti wages would be the removal 

of inequalities and injustices. Second, the cost of living 

bonus, as it existed at that time, vmuld be added to and 

become part of the basic wage rates. It would be the policy 

of the Government to ensure that the cost of living vvas kept 

at existing levels so that no future bonuses would be 

necessary. 54 

It is apparent that these changes in the wage control 

policy were coapletely in accord 'rith two of the three 

primary recommendD_tions of the National War Labour Board. 

Yl.iss ing V<Ias the institution of a system of family allowances 

or the provision of a rtfree bargaining area" for those 

workers itvho were earning less than 50 cents per hour. It may 

be assumed that the Government was cognizant of this omission 

and knevv that no wage control policy could be successful 

without providing sorne improvement in the position of the 

low pai d vwrker. Bel ieving that a "free bargaining a rea" 

would le ad to a general \vage increase, i t accepted the 

alternative proposal of the I'1cTague Report and, in the Speech 

from the Throne, \vhich opened the next Parliament on January 

27, 1944, declared that it favored the immediate provision 
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of family allowances. They were, however, to be part of a 

general program of social security, no intimation being 

given of their relation to wage control policy. 

7 Conclusion 

In light of the description of events in the area of 

labor relations prior to Prime rünister King' s radio 

address of December 1943, it is certainly possible to doubt 

the truth of the statement made by him following the 

introduction of the Family Allowances Act that ttThere was 

never a thought to have family allowances as a substitute 

for fair wages". 55 Although the wage supplementation 

aspect of family allowances was certainly not the only motive 

for introducing the measure (nor is there conclusive evidence 

that it was even the principÀ4 one), the Government undoubt

edly considered seriously the fact that a system of family 

allowances would soften the most insistent objections to the 

wartime wage control policy. In fact, it might quite 

plausibly be argued that although the Government intended 

that the family allowances scheme would be the basis of post

war social security and would assist in maintaining postwar 

full employment, i t \vas introduced and passed during wartime 

as part of the overall policy of wage and priee stabilization 

and control. 
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The evidence unquestionably substantiates such an 

argument. The similarity of the proposals made by the 

I~jority group of the National War Labour Board and those of 

the Prime Minister made during his address "The Battle Against 

Inflation" and in the Speech from the Throne a month later 

surely cannot be denied. The Majority Report recommended 

that the cost of living bonus should be incorporated into 

the basic wage rates, that the War Labour Boards be granted 

power to adjust wage inequalities and injustices without 

reference to the locality principle, and that the problem of 

how to improve the lot of workers receiving wages which by 

all standards were below subsistance level be solved either 

by permitting collective bargaining by workers receiving 

less than 50 cents per hour or by establishing a national 

system of family allowances. The Prime Minister in his radio 

address, wi thout first making public the McTague or Cohen 

reports, stated that "I am now in a position to say that the 

government is prepared to accept, as a basis for a revised 

labour policy, the main proposals on which the Majority and 

Minority Reports agree". 56 The co st of living bonuses were 

to be incorporated into the basic wage rates and the standard 

in adjusting wages was to be the removal of gross inequalities 

and injustices. Mr. King did not mention, however, the 

anomaly of workers earning less than an amount necessary for 

subsistance as the go vero ment could not accept the solution 

on which both reports agreed, namely: the granting of rights 
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of collective bargaining to those earning less than 50 cents 

an hour. Had the reports of the \var Labour Board' s inquiry 

been made public, his omission vlOuld have been obvious to 

all. Those considerinz the matter seriously undoubtedly 

recognized the illogicality of the revised wage control 

policy. 

There is no question but that the Government realized 

that sorne provision had to be made for 'VlOrkers, especially 

tho se 1rd th families, who were earning less than an amount 

necessary for subsistence. If, as one civil servant informed 

the writer, rrbusy vernment officials don't have time to 

read reports", the force of the Steel Viorkers' Industrial 

dispute and the concessions vrhich the Government was forced 

to make must have impressed even busy cabinet ministers with 

the seriousness of the problem. As a specifie remedy for the 

wage control ills it appears that the Government would have 

preferred to establish a family allowances pro gram vJi thin 

the general wage stabilization scheme and presumably only for 

the duration of the war emergency. It believed that a rise 

of wages in the lower brackets would continue through the 

\vage structure unt il the earlier re la tionship v-Jas re-estab li shed 

and that if nwages generally were allowed to rise, it would 

be qui te impossible to hold the pri ce ceiling". 57 It ".vas 

patent, however, that organized labor and many other 

influential elements of the community could not accept 

family allowances in lieu of wage increases. As the steel 
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dispute made the need apparent so did the family allowances 

11trial balloonn described above make political reality of 

the opposition to family endo"~:Jment as a substi tute for wage 

increases. By introducing the Fmnily Allowances Act as a 

social security measure, the opposition of labor and other 

groups was assuaged and the requirements of wage and priee 

control fulfilled. 
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CHAPTER VII 

FAiviiLY ALL01HANCES AS AN INSTRUivJEI\J'"T CF FISCAL POLICY 

IN CANADA 

It is generally conceded that financial and fiscal 

considerations were important in bringing about the 

acceptance by the Government of the proposed family 

allowances program. It is impossible to determine, 

however, whether those responsible for Canadian public 

finance supported the measure primarily because of its 

bearing on wartime wage and priee control policy or because 

of its value as part of a post-war scheme for realizing 

full employment. It is highly improbable that the measure 

would have been supported solely because of its propensity 

to increase or stabilize consumption since the·most difficult 

fiscal problem faced by the Government during the \var irms 

the limitation of consumption in order to control inflation

ary tendencies. On the other hand, a program for the re

distribution of income as drastic as the Family Allowances 

Act could not be considered as merely a short term measure 

since it is perhaps axiomatic that social security measures 

\men once enacted and benefits distributed are, from the 

standpoint of party politics, difficult if not impossible 

to repeal. 
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The discussion of the Beveridge and !Vïarsh Reports in 

Chapter V indicated that family allovvances viere an integral 

part of their plans for universal social security. In 

connection with those reports it will be remembered that 

full employment was considered as a basic assumption to the 

successful operation of the proposed measures. Chapter III, 

Section 3 des cri be s the major premises of the 11 Neo-Keynesian 11 

theory of business cycles and the remedial fiscal policy 

which, it i s maintained, will le ad to continuous full 

employment. The purpose of this chapter is to substantiate 

the claim that persons who were influential in Canadian 

public finance circles vmre interested in promoting a program 

leading to full employment along Keynesian lines prior to 

1944, their aspirations receiving official statement during 

1945 'Wi th the VJhi te Paper Income and Employment 1 and the 

Proposals of the Government of Canada to the Dominion-

Pro vinci Conference on Reconstruction. 2 

Although the official statements of the Government 

mentioned above concerning post-war economie policy v1ere not 

published until the Spring of 1945, one year after the passage 

of the Family Allovrances Act, there are indications that 

government officials had been thinking in such terms for 

several years previous, especially at the time of the 

appointment of the Advisory Committee on Reconstruction by 

Order in Council during September of 1941. 3 Reporting on 

the results of the early deliberations of the Advisory 
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Committee, the Chairman, F. Cyril James, informed the Special 

Committee of the House of Gommons on Reconstruction and 

Re-establishment that three basic assumptions were underlying 

their thinking and proposals. First, the economie objective 

for Canada in the post-war era should be the achievement of 

full employment; "every indi vidual v.rho is able to work and 

\vishes to work, should have a decent opportunity to work. 

All our financial, fiscal, political, economie, agricultural 

and other policies ought to be designed to produce that 

ultimate and the appropriate policies should, of course, 

incorporate solutions for the problems of demobilization as 

well 11 • 4 Secondly, reconstruction procedure must grovv out 

of the policies pursued during the war and before. Finally, 

it was the aim of the conuni ttee "to preserve as far as vve 

may, compatibly with the attainment of full employment, the 

basic Canadian tradition of free enterprise and personal 

initiative in both poli ti cal and economie lifett. 5 

Reviewing Dr. James' statement before the committee of 

the Ho use of Gommons, A. Brady, wri ting in the Canadian 

Journal of Economies and Political Science, had this to say: 

Full employment as a term has a dual function. 
It can be rea.dily bandied about vdth emotive 
effect in political discussion without any 
specifie meaning other than to convey to wage 
earners the comfortable feeling that they will 
have jobs. In this usage it will serve the same 
purpose as the "full dinner pail tt, "vmrk for 
all n, and numerous other electoral slogans of 
the past. vvhatever party hoJŒ the reins in 
Ottawa after the war it is likely to find 
abundant use for the term. Dr. James, however, 
applies i t in the more specifie sense in v.rhich 



it has been adopted by certain modern liberal 
economists with leanings tm·mrds collectivism, 
notably on this continent Alvin Hansen •••••••• 
From the rather general statements of Dr.James 
it is not clear how fully he accepts the more 
recent prescriptions of policy by Alvin Hansen. 
At o.ny rate, he does not answer the question 
whether full employment doctrine is applicable 
to the peculiar economy of Canada, geared as 
i t has be en much more than the e conomy of the 
United States to producing primary products 
for export. 6 
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The answer to IV:r. Bradyt s question may be found in the 

Final Report of the Advisory Committee on Reconstruction. 7 

That report recommends that Canada pursue the more important 

items of anti-cyclical policy as reco~nended by Hansen for 

the United States. The similarity of the reco~~endations 

will be quite apparent tq the reader as they are set forth 

below. 

\r':lbile describing the need for stimulating private 

investment after the war the Corn.'Tlittee follows closely the 

savings and investment thesis of Keynes and his disciples. 

In theory, therefore, that portion of the 
national income vlhich is not spent on consumption 
automatically becomes available for expenditure 
on capital goods of one kind or another. 
Unfortunately, however, all of these savings 
are not automatically spent for this purpose, 
sin ce the decision to pur chase nevl capital 
equipment is made by the business enterprise or 
government on the basis of a careful survey of 
many fo.ctors. The availability of funds from 
savings is only one factor in that consideration, 
and not the most important, so that the aggregate 
expenditure on capital go6ds may differ greatly 
in any single year from the aggregate amount of 
savings made available out of income •••••••••••• 
These fluctuations are among the most important 
causes of business cycles, and careful investigation 
tends to emphasize the fact that the maintenance of 



full employment, in Canada or in any other 
country, de rra nds great er stabili ty in the 
level of capital formation from year to 
year. 8 

To offset the effect of such fluctuations and the 

possibility of economie depression, the co~1ittee, like 

others of the Keynesian-Hansen school, recommended that 
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every business enterprise be encouraged to develop a long 

range program of capital expenditure 9 and that the Government 

embark on a compensatory fiscal policy. 

In a nut shell, the proposition can be stated 
simply. Corporate policies of capital formation 
are motivated by the expectation of net earnings, 
and the amount of taxes that must be paid in the 
predictable future obviously diminishes the net 
earnings available for distribution to share
holders. If the government wishes to stimulate 
private investment, it can do so by reducing the 
rate of taxation on corporate profits and increasing 
the amounts that may be deducted from corporate 
earnings to cover obsolescence and depreciation 
of plant and equipment. If the circumstances of 
a given period demand that private investment be 
curbed, governmental policy should provide for an 
increase of tax rates and a reduction of 
depreciation allowances. 10 

The Advisory Committee on Reconstruction also believed 

that each unit of government should immediately start planning 

post-vvar public investment which t'ITould supplement private 

capital spending v1hen ne cessary. The se pro j ect s \>Vould be 

divided into two groups: those which are postponable and 

those which must be initiated immediately following the 

•cessation of hostilities for the good of each community 

and the nation. The postponable projects would be held in 

reserve to be ins tituted when and if the need arises. In 

the words of the committee: 
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If the aggregate level of capital formation 
resulting from private investment should fall 
below the appropriate proportion of national 
income, ••••••• the resultant unemployment and 
wastage of ma te rials vwuld inevi tably produce 
an economie depression. In such circumstances, 
a well planned policy of public investment, by 
providing employment opportunities and utilizin8 
available resources, tends to augment the 
national income and contributes to the stability 
of economie activity throughout the Dominion. 11 

181 

To implement such a policy the Committee recommended that 

a master plan be prepared for every com'nunity in the Dominion 

and that a National Development Board be set up to make 

surveys and coordinats the ir efforts Ni th the provinces and 

municipalities. As a corollary to such planning, they 

suggested that all governmental units study the machinery 

of cyclical budgeting. 

In regard to social security, the committee stated that 

their opinions had "already been published in The Heport on 

Social Security for Canada which was prepared by Dr. L.C. 

I•le.rsh after full discussion by the whole Committeen. 12 

The committee was emphatic concerning the fiscal aspects of 

social security measures believing that they involveà more 

than matters of welfare and that they would constitute an 

important group of fiscal instruments which could be employed 

in the general economie strategy of recovery and 

stabilization. 

It is essential, therefore, that the whole problem 
of social security should be studied, not in 
isolation, but as an integral part of a governmental 
pro gram in 1r1hich fiscal po licy i s designed to 
stabilize the process of capital formation and 
public investment is intended to supplement 
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private investment with a vievl to the maintenance 
of full employment. The development of mass 
unemployment, indicating the failure of the 
various policies already discussed, would make 
any system of social security unworkable. 13 

With a discussion of Canada's position in regard to 
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foreign trade and suggestions as to how this position might 

be improved follov-Ting the war, the Advisory Commit tee on 

Reconstruction had accounted for all the variables which in 

aggregate constitute national income as described by Keynes 

and Hansen. By taking measures to increase or crea se, 

according to the need::s of the economy, private investment, 

public investment, consumption, and the ratio of experts to 

imports, i t v·laS suggested that the federal government, in 

cooperation 1d th the provinces and municipali tie s, would be 

able to maintain full emp:Loyment without inflation. These 

recommendations were presented to the Government in September 

1943 at the time when it was seriously considering embarking 

upon a program of fé@ily allowances as a result of the 

recommendations of the majority group of the National V!ar 

Labour Board. 14 Certainly the recommendations of the 

committee influenced the decisions of the Government at least 

to the extent of ir being able to visualize the favorable 

position 'llvhich far.'lily allm.vances might assume as part of a 

post-war economie policy in addition to helping them solve 

the e control problem. As the Advisory Committee on 

Reconstruction had been instructed by Order in Council to 

cooperate and coordinate their activities with the Advisory 
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Committee on Economie Policy v;hich consisted of senior 

civil servants, it may perhaps be assumed that their 

recorrmendations reflected the general tenor of thinking 

concerning post-war economie policy. 15 This assumption is 

substantiated by the reconmendation of the Advisory Committee 

on Reconstruction that 11 the functions and responsibilities 

of the Advisory Committee on Reconstruction be merged '>"lith 

those of the present Advisory Committee on Economie Policy 

and that this latter committee be charged vlith the duty of 

gene planning in addition to it s present 'tWrk in 

coordinating the reconstruction planning of the several 

government departments 11 • 16 

The Advisory Committee on Economie Policy, being 

composed entire ly of ci v serv2nts, did not sue a report 

of its deliberations but presumably transmitted the results 

of their thinking and investigations directly to the 

political leaders. Only two members of the committee, 

hm"lever, viere from ncies concerned cxclusi vely \vith 

matters of economie policy. Their ideas undoubtedly greatly 

influenced the thinking of the other members, their reports 

to cabinet ministers, and their plans for post-war activities 

in the ir o\\lTl. departments. The Chai rman of the Commit tee was 

~·J. C. Clark, Deputy Ivlinister of Finance. Graham Tovvers, 

Governor of the Bank of Canada, was also a member. Controlling 

centr bank policy and being at least partially responsible 

for the nationts economie well-being, his ideas undoubtedly 
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carried much vreight. The writer has been unable to 

discover any published materials concerning the ideas of 

Dr. Clark concerning post-war reconstruction and full 

employment. \rlhat is knovm of rJir. Tovmr's conception of 
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policies is discussed below. The secretary of the Committee 

was R..B. Bryce, a former student of John I~aynard Keynes. 

Graham Towers made kno~~ his ideas concerning post-war 

economie policy while testifying before the House of Gommons 

Committee on Banking and Commerce in 1945. Although this 

testimony was given at a date subsequent to the passage of 

the Family Allowances Act, his ideas certainly had not 

altered to any great extent during that period. The remarks 

of Nr. Tm•Iers differ from the re commendations of the Advisory 

Committee on Reconstruction primarily in that the Governor 

of the Bank of Canada vvas less outspoken as to the specifie 

means by which full employment might be attained and 

maintained in Canada and even appeared to be a bit dubious 

as to whether such a 1 could be reached at all during 

peacetime. Remarking on the difficulty of the task and the 

fact that the Dank of Canada did not have a ready-made plan, 

he said: 

It seems to me that there is a tendency to talk 
too glibly about full employment and that too 
much reliance is placed on the hope that this 
desirable objective will be reached automatically 
through the release of pent up demands after the 
war. It is often said that because it has been 
possible to attain full employment dur the l'mr, 
it should be just as possible and just as easy to 
do the same in peace time. This overlooks the 
fa ct that vvhen we are at v.rar our people are united 
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in the pursuit of one objective and there is 
no question but that it is up to the federal 
government to produce the necessary war program. 
In peace time vfe find we have a number of 
objectives and that the initiative is divided 
bet\veen governments, labour, farm and business 
organizations as well as the general public. 
There is not the same overriding impetus 
present in peace time. 17 
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In discussing the problem to be faced in attempting to 

maintain full employment and the means which must be employed, 

r:Ir. Towers spoke in terms of three economie acti vities -

external trade, capital investment, and domestic consumption. 

vvithin capital investment he grouped both public and private 

expenditure • 

In the case of external trade, Mr. Towers stated that 

Canada must be prepared to extend credit to ether count s 

du ring the post-war period. He doubted, however, v.rhether 

they \'fOUld consent to the indefinite piling up of interna

tional debt. "The moral is that if we wish to maintain our 

experts at a level \'lhich will really help to achieve high 

national incarne and employment, we must be prepared to 

import on a corresponding scale." 18 

In regard to capital investment he was equally pessimistic. 

"Because of the amount involved the question which immediately 

cornes to mind is whether or not public and private investment 

taken together can reach the de si red level." 19 Since the 

amount spent for private investment is contingent upon the 

expectation of future profit, a system of taxation should be 

devised Which would not have the effect of discouraging 
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initiative. He was espe ally skeptical concerning the 

possibility that public works would be of much value. 

Reminding his listeners of the length of time which it 

takes to prepare such projects and the many problems of 
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intergovernmental juri ction and responsibility involved, 

he said, 111 believe that it is easy to overestimate the 

practical scope of this type of activity and, therefore, 

the degree to \>'.hich public 1-vorks construction can be counted 

upon to solve the problem of achieving full employment". 20 

Jvir. Towers was, hovvever, strongly in favor of any 

measure which would raise the level of consumption remarking 

that, "Under any circumstances, great importance must be 

attached to raising the level of domestic consumption. That 

level, and through it the volume of employment, is greatly 

affected by the distribution of the national income, in which 

connection both taxation policy and social security measures 

are important.n 21 On the basis of this statement it is 

perhaps perrnissable to assume that I1lr. Towers \vas '\villing 

to recommend the Family Allovmnces Act as a post-war measure 

for the redistribution of incarne as, of suggested social 

'"' • !1 security measures, they are undoubtedly the most efficient 

in that respect. 

Another official of the Bank of Canada, J.R. Beattie, 

writing in the Canadian Journal of Economies and Political 

Science_, 22 was mu ch less he si tant th an IVIr. Tov/ers in 

accepting the tenets of Keynes and Hansen with little 
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qualification. He did not fear that post-war experts vmuld 

not reach the sired level. His solution appeared simple. 

"If our post-war experts do not reach a satisfactory lev el, 

the same kind of domestic policies will need to be applied, 

but all the more vigorously. 11 23 Even assuming that all 

possible methods of stimulating private investment vrere 

employed, Kr. Beattie did not think that there would be the 

slightest chance that private capital expenditure alone would 

be able to offset the saving that would be produced by full 

employment. He ested the usual two remedies. The 

Government can either accept the saving and spending habits 

of the community as it finds them and seek to fill the gap 

by expenditures on public account• or it can try to narrow 

the gap by adopti policies which would reduce the 

community' s propen ty to save and increase its tendency to 

spend for consumption purposes. 24 

r!Ir. Beattie ili2S enthusiastically in favor of the latter 

alternative. He stated, in fact, that "It is sometimes said 

that social security will be impossible without full employ

ment. It would be more correct to say that full employment 

may be impossible without social security expendituresn. 25 

Social security payments had a number of advantages, in his 

mind, over public investment. 110n the basis of any reason

able assumptions V.Jhich are likely to be made in this regard, 

social security payments would provide more total man-hours 

of employment than the same amount of expenditure on public 

investment. Put in another way, social security payments 
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investment expenditure, and therefore do not have to be 
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initiated on as large a scale in order to promote a given 

increase in aggre e spending." 26 Social securi ty payments 

~vould also be more simple administratively in the sense that 

fewer matters would have tc be de cided arbi trarily by the 

administrative organization. 

Conclusion 

There was, of course, much loose talk during the war 

about the prospect of full emplo·yment in the post-war era, 

it be ing generally believed that if full employment was being 

maintained durine:; V'rartime then it certainly could be during 

peacetime. There was also a tendency to accept, v.rithout 

adjusting them to the parti cul ar Cana di an economie con di ti ons, 

prescriptions of policy designed for the United States. 

The term itself became popular in its meaning of jobs for all 

and was quickly adopted by the major poli ti cal parties as 

evidenced by the platform of the Progressive-Conservative 

Party and by the Speech from the Throne in both 1943 and 1944. 

This chapter has shown that government officials at 

least did not accept the popular concept of full employment 

but were thinking of the term in the sense proposed by Keynes 

and Hansen. All did not accept the recommencled po cies in 

their totality but each \'TaS at least agreed that domestic 
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consumption must be increased and that the most efficient 

and socially desirable method of bringing about such an 

increase was through the payment of social security benefits. 

As was explained in Chapter III Section 3, family allowances, 

of all proposed social security measures, are the most 

effective in bringing about a redistribution of income. 

Those responsible for public finance policy in Canada 

undoubtedly welcomed the suggestion that family allowances 

be paid, not only because they would help to solve the 

problem of wartime wage and priee control but also because 

they fitted so neatly into their post-war plans for full 

employment. It is not surprising that it was reported 

in Maclean's Magazine on August 1, 1944 that: 

Another big news item around Ottawa is the 
support Which the Government's financial 
experts and advisers are giving to the baby 
bonus plan. 

You would think it would be the social wor~rs 
and planners who would be throwing their weight 
behind family allowances. •••••••••••But in and 
around Government circles it is the top flight 
economie and financial advisers Who are chiefly 
pushing the plan. 27 
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CHAPTER VIII 

Fl\rJîiLY ALLOWANCES AS AN Iî-WLElYl.El'.J'T OF' PARTY POLITICS 

IN CANADA 

The suggestion that an allowance be paid to all children 

in the nation regardless of the financial ability or 

employment status of their parents is certain tc bring 

forth charges of political bribery in any constitutional 

democracy. Such charges were widespread in Canada during 

1944 when the Family Allowances Act was being considered by 

the public and Parliament. It was implied or charged 

directly by the opponents of the legislation that the 

Liberal Party \vas attempting to regain the support of Quebec 

voters. Their support had been lost as a result of several 

legislative measures considered necessary for the successful 

prosecution of the war by the Dominion but regarded by parsons 

in Quebec as being antagonistic to the best interests of the 

province. Family allowances would be especially beneficia! 

to Quebec residents as French Canadian familias tend to have 

large numbers of children. From the standpoint of party 

politics there appear,. to have been t\10 ether possible 

considerations favoring family allowances. The control by 

the Liberal Party over the province of Saskatchewan was being 

threatened by the growing influence of the Cooperative 

Commonwealth Federation. In fact, in June 1944, one month 
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prior to the passage of the Family Allowances Act, the Liberal 

Party was overwhelmingly defeated in that province by the 

C.C.F. l in what one cozmnentator called the "great retreat 

from Regina". The Liberals may have believed that the re

distribution of income aspects of the Farnily Allowances Act 

would rescue some of those who were attracted by the socialistic 

tenets of the c.c.F. This belief would have been applicable 

throughout the Dominion as the relatively new party was 

gaining adherents in all the nine provinces. The third 

consideration was perhaps the hope that their major opponent 

on the federal scene, the Progressive-Conservative Party, 

would strongly oppose the institution of family allovtances 

and thereby provide an issue for the general election to be 

held in 1945 which would be to the advantage of the Liberal 

Party. 

It cannet be definitely ascertained whether or not the 

Liberal Party had any thoughts of taking political advantage 

of the family allowances legislation or that political consi

derations prompted its introduction. \'le have discussed 

above the many other possible motives which were certainly 

sufficient within themselves to bring about the passage of 

the Act. Nevertheless, considering the circumstances of the 

times and the very nature of farnily al1owances, it is almost 

impossible to believe that Prime Minister King did not 

intend to reap political as well as social and economie 

harvest. An examination of election dates alone is sufficient 



194 

to arouse suspicions. The legislation was announced in the 

Speech from the Throne in January 1944. The elections in 

Saskatchewan were scheduled for June 1944. The Act became 

law at the end of July 1944 - one month prior to the provincial 

elections in Quebec. Although a definite date for the 

Dominion general election bad not been set at the time of the 

passage of the Act, it did occur on June 11, 1945. A provin

cial election in Ontario was also anticipated and held on 

June 4, 1945; one week prier to the federal polling. 2 

It is certainly questionable whether the institution of 

family allowances as part of a long range program of universal 

social security and of an equally long range policy to 

maintain full employment was a logical step to take during 

wartime when peace was nowhere in sight. On the ether hand, 

if the only purpose for paying allowances during the war was 

to assist in maintaining the wage and priee structure one 

wenders. why the Government waited until the end of the 

1944 session of Parliament before introducing the measure for 

consideration. If the only motive were wage stabilization 

the measure would certainly have been taken up as soon as 

possible after the Prime Minister's radio address of December 

1942 "The Battle Against Inflation". 3 Plans for administering 

the Act would have begun to be made immediately when the 

decision was taken. As a wage control measure there was no 

reason for setting July 1945 as the month during which the 

first allowance would be paid. The argument that the payment 
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of allowances was deferred until that date in order that the 

war might be over and that they might be part of the post-war 

reconstruction program has little validity considering that 

the Act was passed during the month following the invasion 

of Normandy when there was still no sign of peace in Europe 

much less in the Far East. Granted that perhaps it was 

necessary that a full year be taken in setting up the machinery 

for administering the Act, payments certainly could have been 

made sooner if it had become law in Feb~vary rather than in 

July. It is indeed difficult to escape the conclusion that 

the Family Allowances Act was passed during the particular 

month of July, 1944 in order that it might have the greatest 

possible influence on the Quebec elections to be held the 

next month, and that allowances were not paid until July 1945, 

one month following the Dominion general election, in order 

that the Liberal Party could not be accused of directly and 

overtly bribing the voters, and the public would hesitate 

supporting the opposition for fear that they might repeal the 

measure. 

In order to substantiate such a conclusion it is 

necessary to examine the political situation in Quebec in 

order to determine why the Liberal Party would be impelled 

to so time the passage of the Family Allowances Act that it 

would coïncide with the provincial election and to inquire 

into the political picture in general throughout the 

Dominion to learn why they might have believed that a social 
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security measure passed at that time would be advantageous. 

1 The Political Situation in Quebec 

Large portions of the French population of Quebec began 

to lose faith in the Dominion Government and the Liberal Party 

when a national plebiscite was held in 1942 on the question 

of conscription for overseas service. It is not necessary 

here to go into detail as to why the French-speaking Canadians 

were opposed to conscription and foreign wars in general. 

Suffice it to quote Louis St.Laurent speaking in the House 

of Gommons. 
...... ....r~.c:.f-4 

It is notrwordvthey are opposed to; it is the 
thing which the word "conscription" has come 
to symbolize in their minds. In their minds, 
conscription is the theory that they can be 
forced to enroll, train, fight, and die for 
sorne other cause than that of their own 
country. 4 

Considering the attitude of the French Canadians as 

described above, their failing support for the party in 

power which was prosecuting the war is understandable. It 

was not only conscription which antagonized them but also 

wage and priee control, manpower mobilization, shortages, 

and restrictions. 

Prier to these wartime measures Quebec had been 

considered as a Liberal stronghold nationally and provincially. 

As recently as 1939 the Liberal Party under M. A.Godbout 

returned to power after defeating the Union Nationale of 
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Maurice Duplessis in a provincial election. But conscription 

and other war measures brought about the strengthening of a 

third major Party, the Bloc Populaire. The membership of 

this group was composed of dissenting federal Liberals, a 

left wing group which had broken with Ivi. Duplessis during 

the latter years of the depression, and a group of young 

nationalists. 5 

The Bloc Populaire, in addition to nationalistic 

aspirations, demanded extensive social reform including 

family allowances. 6 

It was this situation in Quebec which the Liberal Party 

faced in the provincial election of 1944 and the Dominion 

general election of 1945. The wartime measures of the 

federal Liberal Government had alienated its supporters in 

Quebec Who believed that the administration had betrayed 

their interests. The Bloc Populaire, in addition to the 

Union Nationale, now opposed any Liberal candidate. It is 

possible that the Liberal Government in Ottawa believed that 

the Family Allowancea Act would be attractive to Quebec 

votera not only because of the prevalence of large families 

but also because its social reform aspects would appeal to 

persona who might otherwise vote for the Bloc Populaire or 

the c.c.F. 
An editorial in Le Devoir as early as September 1943 

recognized such a motive in the Government•s tentatively 

proposing family allowances at that time. Stating that they 
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did not believe that ~~. King was the man to attempt to 

govern without the support of Quebec they continued as 

follows: 

Mr. MacKentie King has but one thing to do - try 
to recover the confidence of the Quebec elector, 
a task which is not too easy. Mr. MacKensie King 
is recalling, doubtless, after having forgotten 
it, that he is the chief of the Liberal Party, 
that is to say of the party favorable to social 
reform. For several years, especially at the 
beginning of his career as party leader, he had 
a reputation as a radical. What with the rise 
of the C.C.F., the success of the Bloc Populaire 
Canadien and the transformation of the Conser
vative Party into the Progressive Party, he has 
perhaps reflected upon his sins of omission and 
commission. He thinks the moment has arrived 
to become truly liberal once more, to transform 
words to acts, to institute rèforms. Hence 
his project for granting family allowances on a 
basis of from $4 to $9 per child, even if this 
should cost the country $180,000,000 a year. 
"If I have to be radical in arder to gain the 
voter's favor" the Prime Minister said to 
himself "l can be as radical as anyone else 
and more so". 7 

The editorial went on to say that they could not believe 

that the Prime Minister had suddenly perceived the injustice 

of his "iniquitous" regime on large families since the 

beginning of the war and that "If Mr. King hopes, in the 

Province of Quebec, to have his foreign policy accepted by 

means of family allow~nces, he greatly deludes himself. 

The Province of Quebec is not in the same dilemma as 
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Mr. King. He has to choose between governing without our 

province or governing with her support. The Province of 

Quebec showed in Stanstead and Cartier that she has decided 

already to dispense \vith the services of the Liberal Party." 8 



.. 

199 

In 1945 C.E. Silcox wrote a rather notorious pamphlet 

entitled The Revenge of the Cradles which was published by 

the Ryerson Press as part of the Canada Must Choose series. 9 

It was a companion piece to a pamphlet by Charlotte vVhitton 

called Baby Bonuses: Dollars or Sense 10 which raised the 

same questions concerning family allowances as were included 

in her The Dawn of Ampler Life and will not be repeated 

here. Mr. Silcox was very outspoken concerning the political 

aspects of the Family Allowances Act believing that, because 

of pressures resulting from the defection of Quebec, the 

federal government was knowingly or unknowingly cooperating 

in a nefarious scheme, fostered by the Roman Catholic Church, 

to so increase the birthrate among French Canadians that 

they would soon outnumber the English Protestants in Canada. 

His arguments were, of course, of most doubtful validity 

but they do illustrate how one segment of English speaking 

Canadians felt about the Act and, ignoring the charges of 

conspiracy by the Roman Catholic Church, there was undoubt

edly much accuracy in his charge of political opportunism. 

Summing up the political nature of the measure he said: 

As a population measure it deserves to be ranked 
with the famous Millar will which initiated a 
stork derby in the Province of Ontario. r~oreover 
it was definitely intended to pacify Quebec where 
there had been a clameur for family allo-v~ances 
for sorne years, although the one member who was 
bold and truthful enough to say that it was 
essentially a bit of bribery in the light of a 
forthcoming election in Quebec and refused to 
take it back was denied the privileges of the 
house for one dayt To any careful student of 



social welfare, it was the most disgusting 
exhibition of political chicanery and economie 
ignorance parading in the pious vestments of 
concern for the cornmon man. 11 

~~. Silcox maintained that the French have always 

cherished the hope of outbreedin8 their Anglo-Saxon 
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conquerors by their "natural virility" and have spoken 

openly of "la revanche des berceaux". By overtly subsidizing 

this conspiracy the Dominion would only heighten the conflict 

between the French and English. He visualized that in 

another decade or so the population of Canada would be 

predominantly French. If the Family Allowances Act were to 

be made effective, he believed that process of French popu

lation growth would be hastened by subsidies paid for mainly 

by Anglo-Canadian Protestants and Anglo-Canadian Catholics. 

In the final analysis, this dreadful finale, i.e., a nation 

predominantly French Catholic, would be accomplished by 

"a desperate effort to carry a badly disintegrating Quebec 

both in Provincial and Dominion ele etions". 12 

There are sorne who say that Prime Minister King could 

not have had the Quebec election in rnind nor did he intend 

to obtain any political advantage in Quebec when he intro-

duced the Family Allowances Act. They base this contention 

on the Proviso of Section 3 of the Act which states in part: 

The allowance payable shall, in respect of a 
fifth child rnaintained by the parent, be 
reduced by one dollar and in respect of a 
sixth child and a seventh child respectively 
so rnaintained by two dollars and in respect 
of an eighth child and each additional child 
respectiyely so rnaintained, by three dollars. 13 
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The political situation in respect to social security 

proposals during 1942, 1943 and 1944 bears out such an 

analysis. The c.c.F. was the first important political party 

to demand unequivocally a universal and comprehensive scheme 

f . 1 •t 15 o soc~a secur~ y. Since 1933 the C.C.F. had been 

gaining ground throughout the Dominion but especially in the 

prairie provinces, reaching what appears to have been the 

height of its power in Saskatchewan when it conquered the 

Liberal Party in the provincial election of 1944. Although 

it was doubtful whether the c.c.F. would ever gain a majority 

in the Dominion Parliament, its rise certainly bad an important 

effect on the two principal parties. 

It is, however, difficult to ascertain how strong this 

influence of the c.c.F. was since an interaction of forces 

obtained. The selection of a midwestern Progressive as 

leader of the Conservative Party may perhaps be explained as 

an overt attempt to appeal to liberal agrarian groups then 

championed by the c.c.F. On the other hand, the very growth 

of the c.c.F. may be attributed to a general increase in 

social consciousness and demand for collectivistic measures 

brought about by the suffering during the depression of the 

1930s, and receiving expression in the Atlantic Charter and 

in such reports as those of Beveridge and ~fursh. With the 

change in accepted social philosophy came the necessity for 

the major political parties to alter their tenets in accordance 

with it. It might well be said that the progress of the c.c.F., 



zœ 

together with the Bloc Populaire in Quebec, and the Labour 

Progressive Party throughout the Dominion, represented the 

folitical reflection of a basic change in thinking regard

ing social and economie questions which hastened the change 

in the platforms of the major parties. 

This change in thinking and its effect upon the Liberal 

and the Progressive-Conservative Party was well recognized 

during 1944 and 1945 as may be attested from the statement 
d 

of•contemporary observer repeated below. 

Both historie parties are firmly committed to a 
series of far reaching radical reforms, which 
five years ago they would have regarded as 
perilous and expansive experimenta, involving 
burdens of taxation far beyond the capacity 
of the Canadian people to carry. We have now 
more spacious ideas about our ability to bear 
taxation, and the excuse that money cannot 
possibly be found for desirable social reforms 
no longer holds water. But the sudden conver
sion of the older parties to a zeal for economie 
and social reforms can be attributed partly to 
the general awakening of the public conscience 
about proven flaws in our social order, which 
the war has produced, and even more to the 
emergence of the C.C.F. as a national party 
with formidable voting strength behind it. 
Its prospects of securing a clear majority 
in the next general election, at the best slim, 
are thought by political pundits to have 
receded in recent months. But long before 
it attains office, it may have the satisfaction 
of seeing a large part of its programme put 
into effect by its senior rivals, whether united 
by merger or preserving their ancient rivalry. 16 

In light of the discussion above, two more political 

motives for the passage of the Family Allowances Act may be 

hypothesized. First: As suggested by the Le Devoir article 

quoted above, ~œ. King may have looked upon the rise of the 
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C.C.F., the success of the Bloc Populaire, and the trans

formation of the Conservative Party into the Progressive 

Party, and, reflecting upon his "sins of omission and 

commiss ionn, said "If I have to be radical in order to gain 

the voters' favor, I can be as radical as anyone and more 

so". 17 Second: Having accepted the change in social 

philosophy and having promised sorne measure of social 

security in the Speech from the Throne in 1943, he chose 

in 1944 to enact that measure which would affect directly 

the greatest number of voters and would not demand consultation 

wi th the provinces or questioning as to i ts constitutionali ty. 

C.E. Silcox summed up the overall political potentiality 

of the Act with a bit less delicacy. 

The standard bearers of the c.c.F., even the more 
intelligent among them, were badly confused, 
since the measure was decked up as social welfare, 
so dear to their hearts, and Satan was parading 
as an angel of lightt Even the Progressive
Conservatives who alone seemed to smell the 
fetid rat and urged that the Act be referred to 
the courts for a decision as to its constitution
ality, seemed afraid to vote against the measure 
lest it cost their carefully guarded corporals' 
guard votes in northern New Brunswick ridings, 
or some wild-eyed Utopian point the finger of 8 scorn at them and shout "fascist" if not "Tory". 1 

3 Conclusion 

It appears rather improbable that the Liberal Party 

did not intend to gain any political advantage from the 

Family Allowances Act and that it was purely coincidence 



that the law was passed just a few weeks prior to the 

election in Quebec and that it was to come into effect a 

short time following the Dominion general election. As 
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has been described in the preceding three chapters, however, 

there was a plethora of reasons for enacting the legislation 

and perhaps an additional political incentive was not 

required. In defence of the Government's action it is only 

fair to repeat here iri full the statement of innocence made 

in the House of Gommons by Prime lV.I.inister King when he 

realized that he was being accused of bribing the electorate. 

Anyone who claims that the motive behind this 
measure is bribing in any form whatever, especially 
after mention of the measure in the speech from 
the throne, first of all reflects on every hon. 
member of this house - that I wish clearly under
stood. Such an accusation is an insult to the 
intelligence of the electorate. It reflects more 
upon the integrity of Canadian citizens. When it 
is suggested that the people of Canada will be 
governed in the appreciation of the laws of this 
country by bribes offered to them, a pretty serious 
charge is being made and one I believe that will 
be deeply resented by the people of Canada. 19 

Having given the greater part of my life to an 
honest endeavor to improve the lot of my fellow 
men in Canada, I do not propose now that I am in 
my seventièth year to begin a career of bribery 
to further this end. I have gained the confidence 
I have from the people of this country, not from 
any thought in their minds that I was seeking to 
bribe them in measures for which I have always 
stood. I have gained the support of the people 
of this country in larger measure than any ether 
man in public life of Canada in this past qùarter 
of a century. I have remained in public life and 
gained the confidence of the people of Canada 
because they knew that I was standing for principles 
and policies in which I believed, and that I would 
stand and fight for them at every opportunity that 
presented itself. I have fought for measures of 
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social security and national well being in season 
and out of season, in parliament and out of 
parliament, in this country and in other countries. 
I have fought for them wherever the opportunity 
presented itself, and win or lose in the future, 
I intend to fight for them to the end of my days. 
vfuen that moment cornes there will not be any 
thought of bribery associated with my name in 
this countryf if I can leave nothing else to my 
fellow men, will at least leave to my party 
and to my country an honourable name. 20 

206 

lJir. King also attempted to justify, in the House of 

Gommons, the timing of the Family Allowances Act which 

suggested political manipulation as discussed above. The 

Prime Minister maintained that the time of introduction of 

the measure had nothing to do with the Quebec election for 

it was necessary to first have the debate on the Speech from 

the Throne, then consideration of war appropriations, the 

budget, and other important matters. "So far as my knowledge 

of the situation went, I did not know when the Quebec 

elections were to be held at the time the speech from the 

Throne was read. As I have said the measure was brought up 

in ordinary sequence. n 21 He went on to say that the date 

for bringing the Act into effect was set at July 1, 1945 

because of'the necessity for coordinating with the income 

tax. In making calculations and adjustments the Department 

of Finance must take certain periods as bases - either the 

middle or the beginning of the year. January 1945 would 

have allowed too short a time to set up the administration. 

It was certainly not necessary for the Liberal Party 

to have had any purely political motives for enacting the 
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Family Allowances Act considering the several other bases 

on which the Act might be considered desirable. However, 

having in mind the nature of family allowances, at least 

the Liberals did not object to the fact that they would 

accomplish a bit of necessary "fence mending" • 
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CHAPTER IX 

THE DEBATE IN THE HOUSE OF COr.'ii~l:ONS ON THE PRINCIPLE 

OF THE FAJ.VliLY ALLO\~iANCES ACT 

In this chapter an attempt is made to set forth the 

positions taken concerning the Fami1y A11owances Act of 1944 

by both the Government and the opposition parties in the 

arena of the House of Gommons. From even a cursory reading 

of these debates it is apparent that their purpose was to 

describe to the e1ectorate the position which the po1itica1 

parties wished them to be1ieve they had taken. The basis 

for the Family Allowances Act as presented by the Government 

in Parliament bears only slight resemb1ance to the motivations 

described in the four preceding chapters. The position 

taken by the Progressive-Conservatives was interesting if 
1 not ttamusing" as it was described by Prime Minister King. 

As the debate took place during the closing days of the 

parliamentary session and since it was not definite1y known 

whether another session wou1d take place prior to a general 

election, all members must have been aware that their stand 

on this measure for social betterment would either be 

remembered by the voters or brought to their attention by 

the opposing candidates. 

A discussion of the debates is inc1uded here not because 

it offers fresh insight as to vmy the fami1y al1owances 
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legislation was instigated but to illustrate how the very 

complicated background of the Act was simplified for 

consumption by the general public and cleansed of sorne of 

its less attractive aspects. The debates also make clear 

the political power of the legislation. Following the lead 

of John Bracken who described the law as an overt bribe, 

the Progressive-Conservatives objected to the Act on nine 

counts during the first day of debate. Before the division 

on the second reading of the bill, in which all members 

present voted for the measure, the Progressive-Conservatives 

were making such statements as "no one member of this house 

has a heart which is very much larger or very much smaller 

than that of any other hon. member" and "the love of 

children is one of the strongest and noblest instincts in 

man or woman" • 2 

The debate which is described here is that which follow

ed the motion of the Government that the Bill be read for 

a second time. The discussion, therefore, concerns only 

the principle of the legislation and is not concerned with 

the detailed provisions. For convenience and clarity this 

exposition of the debates is divided into two sections. 

The first is limited to the remarks of the Government and 

the opposition parties concerning the principle involved 

in the Family Allowances Act excluding, as far as practicable, 

statements concerning its constitutionality. The second 

section is concerned exclusively with the discussion of 
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whether the Act was constitutionally within the powers of 

the Dominion Parliament. It is only at this point in this 

study that the constitutionality of centrally administered 

family allowances will be considered as the arguments 

presented by the Minister of Justice, Louis St.Laurent, 

appear to be reasonable and can be disproven only by 

reference of the legislation to the courts at sorne future date. 

A The Debate on the Principle of Federal Family Allowances 

Following the first reading of the Farnily Allowances 

Bill on July 17, 1944 3, the debate on the motion that the 

Bill be given a second reading was instituted by Prime 

Jvlinister King on July 25, 1944. 4 

The Speech from the Throne on January 27, 1944 had 

introduced family allowances in the following manner: "The 

family and the home are the foundation of national life. 

To aid in ensuring a minimum of well-being to the children 

of the nation and help gain for them a closer approach to 

equality of opportunity in the battle of life, you will be 

asked to approve a measure making provision for family 

allowan ces." 5 !•Ir. King 1 s opening remarks concerning the 

Act generally followed this approach making no mention, of 

course, of the place of family allowances in the Government's 

wage control policy and touching only incidentally on their 

function as part of a full employment program. He also 

omitted a discussion of the part which children's allowances 
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might play in a program of universal social security, that 

angle being covered later by Mrs. Cora T. Casselman, and 

the Messrs. Brooke Claxton and Paul Martin. The remarks of 

the Prime Minister are summarized below in sorne detail as 

they set forth specifie facts concerning the social and 

economie position of children in Canada along the lines 

described by Eleanor Rathbone in respect of Great Britain. 

Mr. King placed primary emphasis on the inequality of 

existing income tax deductions for dependents, the inequality 

of wages based only on production, and the need of the nation 

for healthy and well nourished children. In fact, he con

centrated on just those aspects of family allowances concerning 

which there could be little dispute. 

As mentioned in Chapter V above, the Iv1arsh Report appears 

to have first recognized that the income tax deductions for 

dependants discriminate against those with incomes so small 

that there is no tax payable. 6 The Prime I4inister made an 

important point of this, implying that it was one of the 

principal reasons for introducing the Act. He said that 

nthe adoption of family allO\'fances means the recognition as 

the right of children of poor families of what is already 

recognized as the right of children whose parents are in more 

fortunate circumstancesn. 7 Continuing Nr. King stated that 

it was estimated that, of the approximately 1,500,000 

families in Canada with children, about one third receive 

the full income tax allowance, one third receive a partial 
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benefit, and one third receive nothing. Probably well over 

half of the children get little or no benefit from income 

tax allowances. This appears to be especia lly true when it 

is considered that presumably there are many more children 

in the low income third of Canadian families than in the 

middle or high income groups. 

Mr. King reminded his listeners that because wages are 

paid solely on the basis of production, one fifth of the 

working population is responsible for raising the next 

generation and perpetuating the Canadian people without 

financial assistance to ease the burden. He stated that 

"next to def ending our country from external foe s, this one

fifth of our working population are performing the greatest 

of all national services by ensuring the survival of the 

nation. It is only fair that the financial burden of this 

national service be shared by all." 8 

In regard to the health of the Canadian people, the 

Prime Minister seems to have been particularly upset by the 

large number of men who had been rejected for medical reasons 

when they had enlisted in the armed forces or reported under 

the National Resources Nobilization Act. In the six months 

from April to September 1942, 31.8 percent of those who had 

enlisted and 21.1 percent of those who had been called up 

under N.R.M.A. were rejected. "In other words, 27.6 percent 

of the numbers were rejected as being unequal to the tasks 

which participation in war would have involved." 9 
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Mr. King believed that this poor record was the result of 

the fact that the greatest proportion of the nation 1 s 

population cornes from large families "where they have not 

had, in many cases, the same opportunities for nourishment, 

care, and development afforded those in smaller families". 10 

The Prime Minister emphasized that the Family Allowances 

Act was intimately related to the three immediate post-war 

aims as set forth in the Speech from the Throne, i.e., 

demobilization and re-establishment, establishment and 

maintenance of full employment, and the fostering of human 

health and well-being. In regard to demobilization he 

believed that the returning veterans would welcome a measure 

"which makes provision for the children of all families in 

a manner which helps to safeguard their economie and social 

needs". 11 (The opposition neatly countered that argument 

by asking whether it was the intention of the Government to 

give veterans jobs which pay amounts which would be below 

the income tax level in Canada. 12) As an aid to maintaining 

full employment, family allowances would create a demand for 

goods and "thereby, a demand for labour for the production 

of those things that are in daily use in all parts of the 

country". l3 

The address introducing the debate was concluded with 

a statement denying the charges that the Act constituted 

legal bribery as discussed in Chapter VIII and that the 

allowances could be considered as a substitute for increased 
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wages. "I have beard it said that sorne labour leaders are 

opposed to this measure, that they do not wish any substitute 

for higher wages, that they fear that may be the effect of 

family allowances. Family allowances have never been intended 

as a substitute for higher wages nor will they serve as 

su ch. n 14 

The initial position of the Progressive-Conservative 

Party was outlined by Mr. Gordon Graydon who was acting as 

leader of the opposition in the absence of John Bracken who 

did not have a seat in the House. After reminding his fe+low 

members that the Prime Minister could not lay claim to a 

monopoly of finer feelings, Mr. Graydon stated that his 

party supported"wholeheartedly and vdthout reservation the 

purpose and object of this bill, namely, the raising of the 

standard of family life in the lower income groups and the 

strengthening of all family life in this country, but we are 

convinced that this bill in its present form cannot achieve 

th at purpose and object". 15 He presented nine points of 

opposition to the measure. They are set forth below as they 

summarize all the objections made to the Bill not only in the 

House of Gommons but throughout the Dominion. 

1. The Act is unconstitutional as it invades the 

legislative sphere of the provinces. 

2. It endangers the setting up of minimum wage standards 

in Canada and may be considered in many instances 

as being a substitute for higher wage levels. 
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3. Such family allmlances on a federal basis will put 

further strain on national unity. "A proportionately 

lower revenue provider receiving a proportionately 

higher subsidy can scarcely make for greater unity 

4. 

at this stage in our national life." 16 

Family allowances disregard the whole question of 

need in family life and child welfare. Following 

the eue of Miss Charlotte Whitton, ~~. Graydon said: 

'it is a direct threat to a more comprehensive social 

programme where cash grants to those in need and 

adequate health, educational, housing and general 

welfare provisions would take their place". 17 

5. The Bill itself, constituting the barest authority 

upon which orders in council can be based, fore

shadows the building of a giant peacetime bureaucracy 

with its inevitable controls. 

6. Because it is "blank cheque legislation" 18 the people 

of Canada will be spectators rather than participants. 

7. Since the Act provides for the creation of a system 

of committees, boards, tribunals, and agents with 

undefined powers "it attacks the very basis of our 

'"'( system of justice". 19 

8. The proposed legislation would result in a costly 

duplication of existing services. 

9. Family allmvanc es den y the "basic principles of 

social justice". 20 Such justice does not call for 
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the mass treatment or people but for the alleviation 

of need and suffering on an individual basis. 

Because of the objections listed above, Mr. Graydon 

moved that the Family Allowances Bill not be read for the 

second time but referred to the Special Committee on Social 

Security with instructions that it be studied and redrafted 

after consultation with the provinces. The redrafted Bill 

would necessarily provide that the contributions made by 

the Dominion to the provinces would be conditional on "the 

federal !>1inister of Labour certifying that the standard of 

wages in that province is not lower than the average standards 

of wages for similar work in other provinces". 21 

This amendment was ruled out of order in compliance 

with House Standing Order 75 which states that a bill must 

be read a second time before committal or amendment. 22 

The position taken by the Cooperative Commonwealth 

Federation v1as as might be expected, l\'Ir. M.J. Coldwell 

saying, "We of this party welcome heartily the introduction 

of this measure. However, I wish it were part of a wide 

social security programme much more comprehensive than any 

of the measures that have been placed before this bouse up 

to the present time, or perhaps I should say, up to this 

stage of the session". 23 He emphasized that the measure 

should never be considered as a floor under either low wages 

or low farm priees. He objected to the Act's being 

administratively so complicated and to the allowances' 
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decreasing after the fifth child. He suggested that the 

age limit be raised to eighteen years and that all provisions 

for supervising the expenditure of allowances be deleted. 

The first break in the Progressive-Conservative opposition 

to the Bill came on July 27 in response, undoubtedly, to 

the realization that continued opposition to the measure 

would constitute a form of political suicide. In contrast 

to the earlier remarks of Mr. Graydon, those of Mr. J.~. 

Diefenbaker illustrate a remarkable and rapid conversion. 

He appears to have stated the new party position when he 

remarked as follows: 

With the objective provided for in this bill 
there can be no disagreement, for if I under
stand it aright it means that through this 
measure an endeavor will be made to achieve 
equal opportunity particularly for those in 
the lower incarne brackets, and to give many 
Who today are denied freedom from fear and 
freedom from want the hope of something better 
in the future than this world and this country 
have seen before. I realize that to achieve 
these objectives planning must be done now and 
with the objective in mind I agree and in the 
aima and purposes that it has, I concur. 24 

It is apparent from Mr. Diefenbaker's remarks, however, 

that, although the Progressive-Conservatives were willing 

to agree with the principle of the legislation, they did not 

yet fully accept the methods which were proposed. The 

opposition continued to insist that the Act be referred to 

the Supreme Court for a judgement as to its constitutionality, 

stating as precedent the reference by a Liberal Government 

of the Bennett "New Deal" legislation of 1935. 
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The final and complete capitulation of the Progressive

Conservatives is recorded in the speech of ~rr. H.C. Green 

quoted be low. 

There has been a good deal of political bickering 
about this bill. That, of course, is very 
difficult to avoid in connection with any bill. 
But if we look at this question in a sensible 
light, wbich I am sure all hon. members can do, 
it cannat be disputed that no one member of this 
bouse has a heart which is very much larger or 
very much smaller than that of any other hon. 
member, and that no one party or group have 
more concern for the welfare of the children of 
Canada than any others. The love of children is 
one of the strongest and noblest instincts in 
man or woman. If we keep these facts in mind 
and cooperate vrith each other in trying to make 
this measure a success, I believe we can hope to 
do wbat is set out in the resolution with which 
the bill was introduced, namely, 

"ensure a greater measure of well being to the 
children of the nation and •••••••••••• help gain 
for them an equality of opportunity". 25 

The final division on the motion for the second reading 

of the Bill occurred on July 2$th. All members of the 

House who were present voted for the legislation. Only one 

Progressive-Conservative stuck to his opposition guns but he 

was absent. l'v'Ir. H .A. Bruce paired wi th a Liberal member who 

favored the measure. Three days later Nr. Bruce was ejected 

from the House for refusing to withdraw this very unparlia

mentary remark: "I declare that this measure is a bribe of 

the most brazen character, made chiefly to one province, and 

pa id for by the taxes of the rest." 27 



.. 
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Allov.rances 

The purpose of this section is not to analyze the 
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deei~ioB of the Minister of Justice, Louis St.Laurent, as to 

the consti tut ionali ty of the Farnily Allov1ances Act nor to 

search for evidence within the reports of the Supreme Court 

or of the Privy Council which might tend to disprove or 

substantiate his position. rrir. St.Laurent decided that the 

payment of allov1ances to all children in the Dominion was 

within the jurisdiction of the Parliament of Canada. This 

decision stands as the constitutional justification for 

enacting the legislation and will continue to be valid until 

challenged by a court of law. Such a challenge is quite 

improbable as i t is di ffi cult to imagine just who would 

institute the action as it would not be to the conceivable 

advantage of any party to do so, with the possible exception 

of sorne irate and stubborn taxpayer. For this reason there 

is included here only a summary of the reasons given by the 

Minister of Justice for considering the Act to be within 

the jurisdiction of the Federal Government and sorne indication 

of the bases on which the Prograssive-Conservative Party 

believed it to be unconstitutional. 

lf~. St.Laurent stated that there has been sorne degree 

of finality reached in the extent to which the courts have 

declared restrictions resulting from the terms of the 
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British North America Act on the powers of the Canadian 

Parliament. He cited as specifie justification for the 

Family Allowances Act the decision which was rendered by 

the Supreme Court and confirmed by His Majesty on the 

advice of his Privy Council in the case of the Employment 

and Social Insurance Act of 1935. This Act was declared 

unconstitutional because "in pith and substance the 

legislation did not have to do with the raising of a 

fund by means of taxation and the disposal of that fund 

but that it did have to do with contractual rights between 

employers and employees". 2B Because this Act was a 

measure to affect the civil rights as between employers and 

employees, the courts declared that it interfered with the 

exclusive jurisdiction of the provinces under Section 92, 

subsection 13 of the B.N.A. Act to make laws in relation to 

property and civil rights. 29 

When rendering this decision, however, both the Supreme 

Court and the Privy Council, according to Mr. St.Laurent, 

stated what the Dominion Parliament could validly do in 

legislation not having the same direct purpose as the 

Employment and Social Insurance Act but somewhat the same 

large social o bje cti ve. Both were agreed th at 11 parliament 

could dispose of the property under its control by way of 

gifts, and even attach conditions to such gifts, provided 

that it was not a deviee for indirectly entering upon a field 

exclusively reserved to the provinces". JO In support of 
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this interpretation of the decisions, the Minister of Justice 

quoted the Chief Justice of the Supreme Court as stating, 

"Parliament has authority to make grants of the public 

moneys to individual inhabitants of any of the provinces, 

for example, for the relief of distress, for reward of 

merit, or for any other object which parliament in its 

wisdom may deem to be a desirable one. The propriety of 

such grants, the convenience or inconvenience of the practice 

of making such grants, are considerations for parliament 

alone, and have no relevancy in any discussion before any 

court concerning the competence of parliament to authorize 

them." 31 

In applying these opinions of the courts to federal 

family allowances, the Minister of Justice stated the classic 

defence of their constitutionality which has been quoted on 

frequent occasions in support of the measure. The Govern-

ment's position in regard to the constitutionality of the 

Family Allowances Act of 1944 was set forth by Mr. St.Laurent 

as follows: 

I am not for the moment discussing all the details 
of this bill but in principle it is a bill to 
allocate to every child maintained by a parent, 
up to the age of sixteen years, a certain monthly 
benefit, the only condition attached being that 
the person to whom the money is paid shall apply 
it for the maintenance and better upbringing of 
that child. There is nothing else whatever; no 
obligation of any kind imposed. The bill is not 
drawn up in such a way that if it were shown that 
a person had received an allocation and misapplied 
it, he would commit an offence. Offences are set 
out in the act, but that is not one of them. No 
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obligation is imposed upon anyone; no contractual 
right is interfered wi·th; no .family right is 
affected. This is merely a declaration by the 
Canadian Government, authorized by the Canadian 
parliament, that the Canadian people wish to 
contribute so much a month for the upkeep of 
each child, provided that the money is used for 
that purpose. That is all there is in the 
legislation and nothing can be found in any of 
the decisions to support the charge so lightly 
or so vigorously, according to the individual 
point of view, made this afternoon that this 
legislation is unconstitutional. 32 

Recalling Lo~d Atkin's demand for caution in the 

Employment and Social Insurance case when he remarked that 

"assuming that the Dominion has collected by means of 

taxation a fund, it by no means follows that any legislation 

which disposes of it is necessarily within Dominion 

competence" 33, I>'Ir. St.Laurent examined the legislation in 

light of ether subsections of section 92 of the B.N.A. Act 

than that dealing with property and civil rights. Refer

ring to subsection 16 he maintained that "the granting by 

federal authority of an allowance in respect of children 

under 16 years of age is certainly not something which is 

within provincial jurisdiction as being a matter of local or 

private nature within the province". 34 He also did not 

believe that subsection 7 of section 92 could possibly be 

construed in such a way as to limit the jurisdiction of the 

Dominion in this instance. Iv1r. St.Laurent said: "For the 

purpose of construing subsection 7 of section 92 we have to 

refer to what were known then as hospitals, asylums, charities, 

and eleemosynary institutions. Will any one contend that in 
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1867 there was anywhere in the world a provision known as 

a charity which involved the payment by the state of an 

allowance for the maintenance of children or for the better 

maintenance of the children of the nation?" 35 

Ntr. J.C. Diefenbaker explained the position of the 

Progressive-Conservatives on the question of constitutionality, 

insisting, as might have been anticipated, that the Family 

Allowances Act encroached upon the jurisdiction of the 

provinces since it dealt wi th ma.tters of child welfare and 

social service organization. To support his contentions he 

referred to a statement made by Brooke Claxton and L .I-1. Gouin 

in their report to the Rowell-Sirois Commission on Dominion

Provincial Relations entitled Legislative Expedients and 

Deviees Adopted by the Dominion and the Provinces. "It can 

hardly be doubted that the subject of old age pensions falls 

under provincial jurisdiction to legislate respecting property 

and civil rights. That was the opinion given by the Depart

ment of Justice and it do es not seem to have been challenged". 1:> 

According to Mr. Diefenbaker, the only difference between 

old age pensions and children's allowances is the matter of 

age. 

Mr. Roebuck offered the final argument supporting the 

constitutionality of the measure. He suggested that if it 

is illegal to give money to parents for the benefit of 

children, then it is also unconstitutional to build homes 

for families including children. "I shudder at the 



implications of the legal philosophy which we have heard 

across the floor of the house." 37 He concluded that if 

it is ultra vires to pay family allowances to parents whose 

income is below $1200 per year then it is equally ultra 

vires to give allowances to parents where incorœ is over 

$1200 by means of tax exemptions. 3B 
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CHAPTER X 

CONCLUSION TO PART ONE 

Little or no interest in family allowances appears to 

have existed in Canada prior to 1943. It is true that a 

committee of Parliament and the Social Insurance Commission 

of Quebe c did pay sorne attention to su ch a pro gram, but 

their deliberations certainly cannot be considered as having 

any important effect on the decision of the Government to 

support a family allo'\t.rances scheme in 1944. Prior to the Act' s 

passage, fev1 federal or provincial programs had made special 

financial provision for the cost of raising children. Even 

with the publication of the Beveridge and Marsh Reports there 

appears to have been no great interest engendered in family 

allowances specifically; in fact, the parliamentary Special 

Cornmittee on Social Security, to \1hich M.arsh reported, 

concentrated its efforts upon a consideration of health 

insurance. This writer believes that the majority report of 

the National \'lar Labour Board first caused the Government to 

give serious consideration to the possibility of instituting 

a program of family allowances, albeit as a wage control 

measure. 

Family Allowances have usually been proposed as a measure 

to correct the inequalities resulting from wages paid only 

for production, as a basic element of a social security program, 
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as a means to increase consumption and so assist the 

maintenance of full employment, and as a birthrate stimulant. 

In regard to the last, family allowances are now generally 

considered as having very little influence on population 

growth. 

Prime IJJ:inister King certainly believed that a system of 

social security appropriate to Canada should eventually be 

adopted and that such a program would greatly assist in 

maintaining full employment. But, as mentioned in the 

Introduction to this Part, the Act was passed in the midst 

of war, at a moment when peace was nowhere in sight. During 

this period full employment was a reality, the need for social 

security was at its lowest ebb, and the financial and 

administrative resources of the nation were already over

burdened. In fact, the Prime Minister spoke as follows in 

the House of Gommons on Ivlarch 3, 1943 - just two weeks after 

the submission of the Jlilarsh Report. 

The immediate object of the united nations -
I am quoting from the speech from the throne -
is the defeat of the axis powers. Joint planning 
of operations on a world scale has accompanied 
preparations for intensive warfare. The united 
nations also aim at rendering agression impossible 
in the future. Their governments, in addition to 
planning jointly for the prosecution of the war, 
have already entered into consultation regarding 
post-war problems. Achievement of their aims 
requires the establishment of conditions under 
which all peoples may enjoy equality of opportunity 
and a sense of security. 

In ether words, no solution of the question of 
social security can be effectively carried out 
so long as the axis powers continue to wage war 
against the free countries of the world. Until 



the axis powers are defeated all other tasks 
must remain secondary. l 

~1 

Despite such a definitely stated resolve to postpone 

considerations of measures of social security until after the 

cessation of hostilities, the Family Allowances Act was 

passed during July, 1944 - one month following the invasion 

of Normandy by allied forces. There was certainly no sign 

of an early peace at that time. There might be sorne 

satisfactory explanation 'for Parliament's having passed such 

a measure during wartime if it were àesigned so as to come 

into effect only at war's end. The Act, however, designated 

July, 1945 as the month during which the first allowances 

would be paid. Perhaps the Prime Minister had a premonition 

that the war would be over by that date. As it turned out, 

of course, the war with Japan was still raging and plans 

were being formulated for shifting military forces from 

Europe to the Far East. 

The only reasonable hypothesis as to why the Family 

Allowances Act was passed in 1944 would seem to be as follows. 

The Family Allowances Act was considered by the Government 

as being an integral part of its revised wage control policy; 

it was set forth as a social security program not only to 

guarantee the political support of elements in the community 

opposed to any measure which would pay allowances in lieu 

of wage increases but also because it was intended that, 

following the termination of hostilities, it would become 

the basis of a national social security scheme and assist in 
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the maintenance of full employment; the propitious effect 

whi ch i ts proposal might have on the Saskatchewan election 

and its passage on the Quebec, Ontario, and Dominion 

elections reenforced the Government's resolve. 
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PART TWO 

The Administration of Family Allowances 



CHAPTER XI 

INTRODUCTION TO PART TWO 

Part Two of this study is devoted to a description and 

analysis of the administration of the Canadian Family 

Allowances Act of 1944. It appears important to the writer 

that the details of the administration of particular Acts 

be set forth in an organized fashion in order to clarify the 

complexities and interrelations invol ved. 'l'he Family 

Allowances Act is especially interesting in this regard as 

its efficient administration involves the creation of 

harmonious working arrangements not only among departments 

of the Dominion Government but also between the Family 

Allowances Division of the Dominion Department of National 

Health and Welfare and provincial government departments and 

priva te agencies. Be cause the Family Allowances Act v;as 

passed so recently, persans now employed in its administration 

were, for the most part, present at its inception. This 

situation greatly facilitates the tracing of the evolution 

of administrative practices. A knowledge of the methods 

employed in paying Family Allowances would seem to be 

especially pertinent at present as this program constitutes 

the first attempt by the Government of Canada to pay 

allowances to all persons within a designated age group 

regardless of means and without reference to contributions 
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previously made to a social insurance fund. From all 

indications, the old age pensions program, which is now 

under consideration by the Dominion Parliament, will provide 

that allowances be paid on a similar basis. 

This Part attempts to portray the relationships which 

have been developed among federal departments in the 

administration of Family Allowances, and between the Dominion 

and provincial governments, and between the Dominion govern

ment and private agencies. The significance of these 

relationships to all interests concerned is explored and 

variations are explained by tracing their evolution. The 

actual method of payment is also described and the major 

problems which have been encountered are defined. No 

attempt is made to measure the efficiency of the Family 

Allowances Division and the Treasury Offices attached to it. 

Since the greater part of the payment process is extremely 

routine, a detailed analysis of the organization and methods 

employed in each Regional Office would require prolonged 

time study and job analysis. Where important differences 

in method and organization among the Regional Offices studied 

are apparent, an attempt is made to account for them and to 

assess generally their relative effectiveness. 

This study of the administration of the Family 

Allowances Act, therefore, makes no pretence at being 

exhaustive as it concerns every phase of the operation. 

It is, in a sense, a survey designed to reveal areas which 



require further and more detailed investigation. A more 

detailed analysis of the administration of the Family 

Allowances Regional Offices is at present being carried 
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on by the Organization and Methods Division of the Civil 

Service Commission. In order to indicate the scope of the 

investigation which they are pursuing, a copy of their 

recommandations in regard to the Quebec Regional Office is 

included in Appendix F. 

Most of the material for this Part was obtained in 1949 

during the writer's two months stay in Ottawa and one month 

spent in the Regional Offices of Ontario, Que bec, and Nova 

Scotia. During this period he devoted all his time to the 

discussion of Family Allowances administration with officials 

responsible for it and with persons whose departments or 

divisions are in sorne way related to it, to the inspection 

and study of procedure and organization, and to the analysis 

of reports and other documents. Unless otherwise indicated, 

therefore, the status of administration is considered as 

being as it was during 1949. Changes which have occurred 

since that date and have come to the attention of the writer 

are included when considered appropriate and the date of 

their initiation is specified. 

In Chapter XII the Family Allowances Àct, Regulations, 

and policy directives are summarized in order to provide a 

framework for the discussion of administration. Amendments 

to the Act and Regulations are set forth in order of their 
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enactment and possible motives behind them are suggested. 

The Act is administered by the Family Allowances 

Division of the Department of National Health and Welfare. 

In order to fulfill the provisions of the Act, without 

duplicating existing services, the assistance of other 

divisions of the Department is required. Chapter XIII 

defines the extent of the cooperation ~oyed and the types 

of services rendered. The relationship of the Central 

Office of the Family Allowances Division to the Regional 

Offices is also portrayed emphasizing the extent of control 

exercised by the National Director and the means by l'Ihich 

such control is maintained. 

Departments other than that of National Health and 

Welfare are also involved in the administration of the Act. 

This situation results either from the fact that Allowances 

are paid to groups of children under the direct supervision 

of sorne other department (for example, Eskimos) or from the 

advisability of employing existing administrative machinery. 

Examples cf the latter are the compilation of vital statistics 

information by the Dominion Bureau of Statistics and the 

distribution of registration forms by the Post Office 

Department. Chapter XIV describes the arrangements existing 

between the Family Allowances Division and ten cooperating 

administrative units. 

The day to day administration of the Family Allowances 

Act is accomplished by the Regional Offices, one being 



located in each of the provinces and one in the Central 

Office for the Yukon and Northwest Territories. Each of 

these Regional Offices is a self-sufficient unit which 

receives applications, processes them, and actually pays 

allowances through the District Treasury Office. Chapter 

XV traces the administrative evolution of each Regional 

Office, indicates the size of the operation in each region, 

and discusses particular administrative problems which have 

been encountered. The structure and procedure of the 

Regional Offices of Family Allowances and of the District 

Treasury Offices are described in Chapters XVI and XVII. 

Certain provisions of the Act require that cooperative 

arrangements be developed with provincial governments and 

private organizations. The organization of provincial 

government departments and their relation to private social 

agencies and the willingness of the provinces and agencies 

to assume responsibility for assisting the payment of Family 

Allowances vary throughout the Dominion. As a result, the 

creation of working relationships between the Regional 

Offices and provincial and private agencies has been the 

responsibility of the Regional Directors. A description of 

the arrangements concluded and the problems encountered is 

presented in Chapter XVIII. 

Chapter XIX considera the problem of appeal tribunals. 

To date, tribunals have been established in only two provinces. 



CHAPTER XII 

THE ACT, REGULATIONS, AND POLICY DIRECTIVES 

The Family Allowances program in Canada is administered 

by authority of an Act passed by the federal Parliament, of 

Regulations promulgated by urder in Council, and of policy 

directives issued by the National Director of Family 

Allowances. The Family Allowances Act of 1944, as amended 

in 1946 and 1949, established the mandate for the payment 

of allowances and set forth the amount to be paid each child, 

the eligibility requirements for receipt of allowances, the 

source of funds to be expended, and, in general terms, the 

method of administration. The purpose of the Family Allow

ances Regulations as enacted in 1945 and amended during the 

same year and in 1946, 1947, 1948 and 1949, has been to 

amplify the provisions of the Act and further to define the 

manner of administration. The policy directives have been 

less definitive, often offering only suggestions to the 

Regional Directors. They are issued and amended as frequently 

as problems arise and administrative necessity requires. 

The first consolidation of previous directives was made 

available on January 1, 1950. 

A copy of the Family Allowances Act of 1944 and amend

ments will be found in Appendix D. All Family Allowances 
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Regulations issued up until 1949 are included in Appendix 

E. In order to make the important changes in the Regulations 

apparent, those issued in 1948 are set forth as amendments 

to those of 1945 although, in fact, they were ordered as a 

completely new set of Regulations. No attempt has been made 

to include copies of the policy directives as many of them 

are of minor importance and of interest only to those 

intim-tely concerned with the day to day administration of 

the program. They will be referred to, however, throughout 

the remainder of this study whenever necessary in order to 

clarify administrative procedure and policy. For this 

purpose, the January 1, 1950 consolidation of policy 

directives will be used except in those instances when it 

is considered important to indicate changes in policy. 

Section I of this Chapter provides a summary of the 

Family Allowances Act and amendments. Included is a 

discussion of the debate in the House of Gommons concerning 

the details of the Act and of any amendments suggested by 

the opposition or proposed by the Government to the Bill as 

originally presented. The Parliamentary history of the 

amendments of 1946 and 1949 is deecribed and suggestions 

made as to possible motivations not indicated in the course 

of debate. The Regulations are presented in condensed form 

in Section 2 with special emphasis on those parts which 

clarify obscure areas of the Act. An attempt bas been made 

to isolate administrative problems which have necessitated 



their amendment. In Section 3, policy directives are 

described which are essential to an understanding of the 

administration of the Act and Regulations. 

1 The Act 1 
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The Family Allowances Act as assented to on August 15, 

1944 provides for the payment of a monthly Allowance to 

every child resident in Canada under the age of sixteen years 

who has either been born in Canada and resident since birth 

or has been resident in Canada for a period of three years 

imrnediately preceding application for an allowance. Children 

are also eligible if their father or mother was domiciled 

in Canada and had been so domiciled for a period of three 

years prior to the birth of the child. As the Act was 

passed in wartime, provision was also made for children 

born to members of the armed forces serving overseas if 

application for the Allowances was made within twelve months 

of the parent's separation from the Canadian forces. This 

provision was proposed by the Government during the debate 

following the second reading of the Bill in the House of 

Gommons. 2 

The statute designated July 1, 1945 as the day on which 

the first Allowances were to be paid from unappropriated 

moneys in the Consolidated Revenue Fund. The monthly 

allowances prescribed vary in amount with the age of the 
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child. Children less than six years old receive five 

dollars; those six but less than ten years, six dollars; 

those ten but less than thirteen years, seven dollars; and 

those thirteen years or older but under sixteen years 

receive eight dollars per month. Although later deleted 

by amendment, 3 a provision was included in the original 

Act which decreased the amount payable to families with more 

than four children. Payment to a fifth child in a family 

was reduced by one dollar, to a sixth and a seventh child 

by two dollars, and to any additional children by three 

dollars each. No Allowances are payable unless specifie 

application is made by registering the child as directed. 

Although there was widespread demand in the House of 

Gommons that the measure stipulate that the Allowances would 

be payable only to the mother where possible, the provision 

remained that Allowances would be payable to the parent 

designated by the Regulations. The Government refused to 

name the mother as payee as it feared that such designation 

would be inappropriate in terms of the Quebec Civil Code. 

The Act defines a "parent" as any person who maintains or 

has custody of a child but specifically excepts institutions. 

Since this refusal to consider an institution as a parent 

has widespread implications and has greatly complicated the 

administration of the program, its support by the Minister 

of Justice, Louis St.Laurent, deserves consideration here. 

He remarked as follows in the House of Gommons: 



It was felt that these orphanages and like 
institutions were expressly declared by sub
section 7 of section 92 of the British North 
America Act to be a provincial responsibility 
which is being discharged by the provinces. 
I know that in my province these institutions 
now receive sixty cents per day per infant. 
I think that that amount is paid up to a certain 
age; I did not inquire asto what the allowance 
was when children get beyond four or five years 
old. It used to be forty cents; it was increased 
to sixty cents because it was found that forty 
cents a day was not sufficient to provide for 
them adequately. But the provision which is made 
is fixed at what is necessary for their upkeep, 
and we would have no way of saying that the 
provinces would have to continue to make the 
same provision as heretofore, or to make such 
additional provision as the increase in the cost 
of living might require, and it would be merely 
taking for the federal exchequer a burden which 
is already being carried by the public through 
provincial exchequers. It was felt that if this 
were done there would be a much better chance 
of getting children back into individual homes 
where the surroundings are perhaps more congenial 
than in institutions. 4 

243 

Particular notice should be taken of the last sentence 

of M. St.Laurent's remarks. As will be pointed out during 

the discussion of the Regulations and policy directives and 

of the actual administration of the program, this provision 

has, in fact, been used to discourage the employment of 

institutional care for dependent and neglected children. 

In accordance with the definition of "parent" as stated in 

the Act, a Children's Aid Society which has custody of a 

child is considered eligible for receipt of Allowances despite 

the fact that such an agency is also often being subsidized 

from both municipal and provincial exchequers. It is 

difficult to escape the conclusion that, in this instance, 



the Federal Government is attempting to encourage, if not 

coerce, the Province of Quebec, which has traditionally 

employed institutions when caring for children, to accept 

the tenets of modern social work thinking. 

Other clauses which have greatly complicated the 

administration of the program are those concerning school 

attendance and maintenance. The Act as originally passed 
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provided that all children in receipt of Allo~1ances, if 

physically fit and more than six years of age, were required 

to attend school or receive equivalent training. This was 

later amended in part to bring it more in line with provincial 

school attendance laws. 5 The Act also provides that Allow

ances "shall be applied by the person receiving the same 

exclusively towards the maintenance, care, training, education 

and advancement of the child". 6 These two clauses have 

probably caused more administrative problems than any other 

sections of the Act. Despite the fact that a ridiculously 

small percentage of allowance recipients violate them, these 

requirements will continue to require special staffs of 

persons to adrninister them, numerous investigations, and 

voluminous correspondence. As such provisions for discouraging 

child neglect are usually considered provincial responsi

bilities, it is difficult to imagine why such requirements 

were included in the Family Allowances Act. Not a voice was 

raised in Parliament, however, in opposition to them as 

unnecessary complications and within the sphere of the 
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provinces. It may perhaps be concluded that this tacit 

acceptance was a holdover from the traditions of the old 

poor law. It may have been incomprehensible that Allowances 

could be given with no conditions whatsoever attached. 

As the clauses mentioned above require that those 

responsible for the administration of the Act exercise a 

considerable amount of discretion in determining a child's 

eligibility, provision is made for the establishment of a 

tribunal to which a person may appeal if "dissatisfied with 

a decision as to his right to be paid an allowance or as 

to the amount of an allowance payable to him or as to any 

other matter arising under this Act". 7 Such tribunals had 

previously been employed in Canada to hear appeals arising 

under the Unemployment Insurance Act of 1940 8 and are in 

general use in the United States in connection with social 

insurance schemes. 9 Opposition was voiced in the House of 

Gommons by Progressive-Conservative ~~. Diefenbaker to the 

provision that "the decision of the tribunal shall not be 

subject to appeal or review by any court of law". 10 

There is no direct statement in the Act to the effect 

that part or all of the Allowances received would have to be 

refunded to the Government by those with taxable incomes or 

that the allowances for dependents under the Income War Tax 

Act would be decreased. It does stipulate, however, that 

nothing in the Act should preclude such adjustment to avoid 

duplication of benefits. 
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It is possible that there might be sorne confusion 

concerning Subsection 2 of Section à which states that the 

Government may reduce or withhold "the allowance payable to 

any persan receiving aid from the Government of Canada for 

the maintenance of a child in respect of whom the allowance 

is payable under this Act". Mr. Brooke C1axton, speaking in 

the House of Gommons, explained the special wartime signifi

cance of this clause as follows: 

Subsection 2 of section à is designed to deal 
with Japanese who are receiving subsistance 
in respect of their children because they are 
interned. Power is given the Governor in 
Council to withhold or reduce any allowance 
which is paid by the Government of Canada and 
which duplicates the allowances under this 
bill. 11 

The Bill as originally presented to Parliament stated that 

this provision would also apply to persans in receipt of 

provincial assistance. This item was deleted, however, by 

amendment on motion of the Government, Prime Minister King 

saying: "The intention, of course, is for the government to 

leave it for the provinces themselves to decide what they 

wish to do with respect to any of the social services they 

are maintaining at the present time, such as mothers' 

allowances." 12 It is difficult to understand why this 

sort of reasoning did not also apply to "Institutions". 

There are several other important stipulations in the 

Act of 1944 which should be kept in mind when considering 

the Regulations, policy directives, and general administrative 

procedures. The Minister of National Health and Welfare 
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may arrange to receive assistance in the administration of 

the program from federal government departments, from 

private agencies and organizations, and, with the approval 

of the Governor in Council, from any provincial government. 

Ivluch discretion on the part of the administra tors of the 

Act is implied by the clause which provides that, when a 

parent ttby reason of age, infirmity, ill health, insanity, 

or other reasonable cause of disqualification" 13 is not 

considered qualified properly to expend the Allowance for 

the bene fit of the child, payment may be made to sorne other 

person or agency. Persons may be appointed with powers as 

under the Inquiries Act to inquire into matters necessary to 

administration. Since the publication of Auditor General's 

Report for 1949 much criticism has been forthcoming from the 

press and the general public concerning the large amounts of 

money which must be collected by the Government as Family 

Allowances overpayment. By authority of Subsection 2 of 

Section 13, any amount paid to which a person is not entitled 

may be recovered as a debt due to the Crown. 

A Amendment of 1946 

The first amendment to the Family Allowances Act was 

assented to on August 31, 1946, This concerned schoo1 

attendance primari1y. As mentioned above, the Act of 1944 

required that children over the age of six years, for whom 

A11owances are paid, must attend schoo1 or receive equivalent 
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training. This meant that it was necessary for all children 

to attend school until the age of sixteen despite the fact 

that several provinces provided for lower school leaving 

ages. At this point the Government recognized that such 

a stipulation encroached upon a provincial sphere. Mr. McCann, 

acting f.'Iinister of Health and Vv'elfare, remarked concerning 

the amendment as follows: 

Exception has been taken to this insistence in 
federal legislation on school attendance betv1een 
the ages of six and sixteen as a condition of 
the receipt of family allowances. It is alleged 
that the federal government, in prescribing 
school attendance through these years as a 
condition for receiving family allowances, is 
in effect prescribing school attendance requi
rements without reference to the provinces whose 
responsibility it is under the British North 
America Act to deal with all matters pertaining 
to education and to control the ages of school 
attendance and provide the necessary facilities 
for education. 14 

This amendment carried into statutory form a like provision 

already incorporated into the Regulations. Before the 

payment of the first Allowances it was apparent to the 

administration that a school leaving age of 16 years could 

not be enforced. The Regulations of August 1945 stated that 

a child would be deemed to fail to attend scheel unless he 

"attends school as required by the laws of the province or 

terri tory in which he residesn. l5 

The second part of the amendment provides only textual 

alterations in the Act. 
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B Amendment of 1949 

The second amendment was proposed in Parliament during 

April, 1949 - two months prior to the scheduled Dominion 

general election. The Resolution described the purpose of 

the amendment as being nto shorten from three to one year 

the residence period required as one of the conditions of 

eligibility of a child, and also to remove the decreasing 

scale provided in the amount of allowance payable when more 

than four children are maintained". l6 The political 

significance of such an amendment to the Act is, of course, 

apparent as it would greatly increase the number of children 

to whom Allowances must be paid and would raise substantially 

the level of Allowances to many families. The Resolution 

requesting the amendment l'Tas a signal for all parties in the 

House of Gommons to state their views to their constituents 

concerning Family Allowances. Remembering the earlier 

opposition of the Progressive-Conservatives to the measure, 

the remarks of Hr. Graydon are especially interesting. 

Most of us have felt for sorne considerable time 
that the provision with regard to residence 
period was working an injustice upon certain 
people who had children and who were normally 
entitled to family allowance payments. For 
our part we welcome the change which the 
government has now brought in. In addition 
to that change, there is also the matter of 
the removal of the decreasing scale provided 
in the amount of allowance payable when more 
than four children are maintained. I congratulate 
the minister upon having read with such care and 
diligence, and with such conviction, the program 
of the Progressive-Conservative Party which was 
adopted last fall. 17 
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Remarking on Mr. Graydon's statement, I~. Caldwell of the 

C.C.F. said that, in his opinion, "it is an insult to the 

people of Canada for a political party Which has opposed 

legislation almost throughout its existence to come just 

before an election and pretend that it is pleased to see 

legislation which it has opposed being brought into the 

house". 18 

2 The Regulations 19 

A Prince Edward Island Registration 1945 

The Family Allowances Regulations instituted by Order 

in Council on lt""~ebruary 15, 1945 were entitled ttPrince Edward 

Island Registration Regulations". They were experimental 

in nature and intended to apply only to the registration for 

allowances in that province. Registration was instituted 

there in February 1945, in arder to experiment with 

administrative procedures to be applied later to the 

Dominion as a \'lhole.. No registration was to be effective, 

however, until June 30, 1945. 20 

These first Regulations interpreted the provisions of 

the Act only insofar as they affected the manner of registra

tian, there being no attempt to clarify such words as 

"school attendance", "maintenance", and "institutionn. 

A tentative definition of "resident n in or of Canada is 
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attempted, a child who normally makes his home in Canada 

and is physically present therein being eligible. Temporary 

absences for purposes of health, education, and recreation 

were permitted and no limitation on the length of such 

absences was prescribed. The Regulations gave power to the 

Regional Director to require of any parent further information 

than that requested on the registration form and to investi-

gate the eligibility of any child either before or after 

his application was approved. Provision was made for the 

registration of children not included on the original 

registration form. 

B Regulations of August 25, 1945 

The Family Allowances Regulations dated August 25, 1945 

were the first which were intended to apply to the whole of 

Canada. They were issued after the original registration 

throughout the Dominion had been completed. In these 

Regulations all portions of the Act are amplified as required 

with the exception of that provision which calls for the 

establishment of administrative appeal tribunals. 

The first attempt is made here at defining ninstitution". 21 

Two definitions of "resident" are provided, one for the 

purpose of registration and one for continuing the Allowance. 

The definitions are similar in that any child making his 

home in Canada and physically present there is eligible in 

both instances. For the purposes of registration, however, 
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a child, to be eligible, must not have been absent for a 

period longer than twelve months during the preceding 

three years. When a child who is in receipt of Allowances 

is temporarily absent from Canada, Allowances will be paid 

for only the first three months of such absence. 

As will be remembered from the discussion of the 1944 

Act, a nparent" means any persan who maintains or has 

custody of a child. Subsection (d} of Section 2 of the Act 

states that"'maintains' means maintains wholl~ or sub

stantially and 'substantially' shall have such meaning as 

may be prescribeà in the regulationsn. This definition of 

"substantially" is of utmost importance as only in accordance 

with it can the administration decide which of two or more 

applicants for a single child's Allowance shall receive 

payment. As mentioneà previously, no institution may be 

paid Family Allowances. A parent, however, who is maintain

ing a child substantially in an institution, may receive 

them if they are applied directly for the child's benefit. 

The Regulations set forth five dollars in cash or in kind 

as the amount, in addition to Family Allowances, which a 

parent must contribute for the benefit of the child in arder 

to be considered as maintaining him "substantially". This 

amount must exceed the value of contributions of other 

individuals for the child's maintenance, care, training, 

education, and advancement. The question arises as to whether 

a child under sixteen who is employed and receiving wages 
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can be considered as being maintained by a parent and 

therefore eligible for Allowances. The Regulations made a 

distinction in this case between children who are attending 

school or receiving equivalent training and gain earnings 

from part time work and those not in school but employed on 

a full or part time basis. The parent of the former is 

eligible to receive an allowance if the child does not 

receive, on an average, more than $35.00 per month as wages. 

The parent of the latter is ineligible without exception. 

It was mentioned above that the Government did not 

stipulate in the Act that Allowances should be paid to the 

mother for fear that such a stipulation might conflict with 

the Quebec Civil Code. In spite of this fear, the initial 

administrative instructions to the Quebec Regional Office 

were to the effect that they should name the mother as payee. 

After approximately 70,000 registration forms had been 

processed, word arrived that the Allowances should be made 

payable to the father. It is generally accepted that the 

Government feared that making the mother payee might alienate 

potential supporters of the Liberal candidates in the coming 

general election. Following the election which was held 

just nineteen days prior to the date when the first Allowances 

were to be paid, the pressure of women's groups in Quebec 

caused the administration again to reverse its decision and 

name the mother as payee. 22 The August 1945 Regulations, 

therefore, state that where application is made jointly by 
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both parents the Allowance shall be payable to the mother. 

Although, in general, Allowances are payable to the 

mother, these Regulations allow much discretion to the 

Director of Family Allowances in the choice of payee in 

extraordinary circumstances. Vlhen, in his opinion, nthe 

age, infirmity, ill health, insanity, or improvidence" of 

the parent infers the probability that the Allowances will 

not be employed for the best interests of the child, he 

may make the Allowances payable to sorne other person or 

agency with instructions that they administer it in the 

child's behalf. Should the parent or the payee die, the 

Director is empowered to designate the person to Whom the 

Allowance v-1ill be payable. 

According to these Regulations it is the duty of the 

parent to report when a child ceases to be eligible for 

Allowances. Such a procedure is necessary as the Act states 

that the payees are responsible for any overpayment. 

Other important parts of the August 1945 Regulations 

are tho se concerning the payment of allowances to Indians, 

Eskimos and Nomads. No mention will be made here of the 

provisions designed specifically for these groups as they 

are treated fully below in Chapter XIV. 
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~ Amendment of November, 1945 

The amendment of November, 1945 contributes a new 

definition of "institution" adding nrefuge", "hospital", 

and ttmaternity home" to the list of organization types and 

deleting the reference to "any other institution for the 

care of children, separate and apart from their parents, 

licensed as such by the laws of the province or territory in 

which it is situated 11 • 
23 The amendment also provides the 

specifie title of the "superintendent of education" in each 

province and in the territories. An addition to the previous 

Regulations instructs the Director of Family Allowances to 

cancel or withdraw an application or discontinue an allow

ance upon the request of a parent. This provision was 

necessary as it was sometimes to the advantage of the parent 

to receive the full income tax deduction for his children 

rather than to receive Allowances. It was not until January 1, 

1947 that the new income tax legislation became effective 

which automatically allowed for the receipt of Family 

Allowan ces. 24 

D Amendment of June, 19/t> 

An important change caused by this amendment concerns 

the date on which the registration of children living in 

remote areas of Canada shall be effective and the circums-

tances under which the Director may order that the allowance 
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be paid to sorne other person than the parent. Considering 

the geographical situation of the parent and the mailing 

facilities available, it may be directed that the regis

tration of a child be effective retroactively, not as of 

the date of its receipt in the Regional Office as stipulated 

in previous Regulations, but as when the child was born. 

This provision had been in effect as regards Indians and 

Eskimos since the Regulations of August 1945. Concerning the 

appointment of an administrator for the Allowances of a 

particular child, the Regulations of August and November 

1945 stated that when it was judged that a parent was not 

qualified for physical, moral, and mental reasons to apply 

the allowance for the benefit of the child, it might be 

paid to a third person or agency. This amendment enlarges 

upon that provision by directing that an adrninistrator may 

also be appointed where "the person receiving the allowance 

does not exclusively apply the same towards the maintenance, 

care, training, education, and advancernent of the child in 

respect of whom i t is paid tt. 25 This clause directly 

fulfills the requirements of Section 5 of the Act of 1944. 

This amendment describes, for the first time, the 

method and form of organization of appeal tri bunals and the 

procedure which they should follow. Chapter XIX discusses 

this subject in detail so only a bare outline of the 

provisions of the Regulations is presented here. It is 

provided that an Appeal Committee will be established for 
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each of the provinces and for the territories and consist 

of a chairman and such other members as may be appointed 

to serve for a period of two years and receive compensation 

only for actual expenses incurred. There is also a 

secretary to be appointed for each tribunal who is paid from 

funds appropriated for the administration of the Act. The 

tribunals sit only when there are appeals to be heard and, 

except in unusual circumstances, all testimony is presented 

in written form. 

E Amendment of January 1947 

By this amendment the competent educational authority 

in each of the provinces is no longer defined by Regulations. 

The specifie titles of the educational authorities to be 

consulted in reference to Indians, Eskimos, and inhabitants 

of the territories are, however, added. 

F The Regulations of September 1948 

In September 1948 a new set of Regulations was issued 

by Order in Council. Although sorne substantive changes were 

made, the main function of these Regulations appears to have 

been to incorporate the amendments \~those of 1945 and to 

alter the wording and arder of presentation so that they 

might be in more logical and understandable form. Important 

changes made by this amendment concern residence, conditions 



of payment, and suspension of Allowances during investi

gations as to the eligibility of payees. 
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The Regulations of 1945 directed that a child would be 

considered eligible for Allowances if, during the three 

years prior to the date of registration, he had not been 

temporarily absent from Canada for longer than a total period 

of twelve months. These new Regulations altered slightly 

the length of temporary absence allowed by stating that 

intervals of absence are permitted prior to registration 

"which are of a temporary nature and which when totalled 

and averaged do not exceed one hundred and twenty days per 

year". 26 In addition, applicants are no longer required 

to maintain a home in Canada during such periods of absence. 

Special conditions attached to the payment of Allow-

ances to persons or agencies are permitted when the payee 

is not the child's natural parent, step-parent, foster 

parent, or adoptive parent. These regulations state that in 

such circumstances "special terms and conditions under which 

the allowance shall be paid, used and accounted for, may be 

prescribed by the Director of Family Allowances". 27 

An amendment to Section 3 of the 1945 Regulations 

permits the Director to suspend a child's allowance at any 

time in order that the eligibility of the person to whom 

payment is being made may be investigated. At the completion 

of such an inquiry, the allowance, which may include payment 

for the period of suspension, may be granted to the same 
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person or to sorne other person or agency. Provision for 

such suspension of allowance avoids the possibility of over

payment should the investigation prove the payee to be 

ineligible. 

G Amendment of September 1949 

The Family Allowances Regulations were again amended by 

P.C. 4880 of September 23, 1949 in order to bring them into 

accord wi th the amendment to the Family Allovmnces Act of 

1944 dated April 30, 1949 which reduced the residence 

requirement from three years to one year. The number of 

days durins which a child may be temporarily absent from 

Canada is no longer specified. 

3 Policy Directives 28 

During the discussion in later chapters of the adminis

trative organization, structure, and procedures of the 

Family Allowances National and Regional Offices, continued 

reference will be made to the policy directives which have 

been issued by the National Director. In order that the 

discussions which follo1r1 may be more easily understood, however, 

the important policy statements concerning "payees", 

"maintenance", nschool attendance", and "use of family 

allowancesn are surnmarized here. 
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Those persons or agencies whom the Family Allowances 

administration may accept as payees under specifie 
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circumstances are natural parents, relatives, foster 

parents, comrnunity organizations, trust companies, and 

child placing agencies. Not accepted as payees are 

municipal and provincial units unless they qualify as child 

placing agencies and institutions. 

Relatives will be accepted if it is established that 

they are substantially maintaining the child in accordance 

With the Regulations. The same condition applies to the 

other categories mentioned above. \ihere community groups 

su ch as Hutterites, Ivlennonites and Doukhobors pool the ir 

income, they may be eligible if the Family Allowances are 

used to benefit the children directly. 

The problem of receipt of Family Allowances by child 

placing agencies deserves special attention at this point as 

the directives state that only "recognized" child placing 

agencies may be eligible. Such agencies are described as 

follows: 

In order to be eligible to receive allowances 
such an agency must be one which is staffed 
with qualified social workers and offers a 
diversified placement program. No organization 
will be paid Family Allowances unless it is a 
properly accredited child placing agency. This 
policy applies in all areas but is particularly 
applicable where there is an agency clearly 
recognized by the provincial government as a 
child placing agency, usually the Children's 
Aid Society. 30 
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On the basis of the definition above, an eligible 

child placing agency may be distinguished from an institution 

or municipal officer. In the absence of a provincial 

authority which recognizes such agencies, it is apparent 

that the National Director and the Regional Directors must 

themselves interpret the phrases "qualified social workersrr 

and ndiversified placement program". 

B Maintenance .31 

The Act states that a parent may be paid an allowance 

if he maintains a child substantially .32 and the Regulations 

define substantial maintenance as a contribution of at least 

$5.00 in cash or in kind to the child's benefit • .3.3 It is 

quite obvious that any parent maintaining a child in his own 

home more than fulfills such a requirement. It is necessary, 

however, for the directives to consider further the eligi

bility of children being maintained in institutions and of 

those receiving earnings while attending school. 

Since the monthly contribution by parents to children 

in institutions must be in addition to Family Allowances, 

the total contribution to each child's care must equal $10, 

$11, $12, or $1.3 depending on the age of the child. The 

Regional Directors are instructed to arrange a check-up of 

institutions every six months to determine whether these 

maintenance requirements are being fulfilled by the parents. 

In cases where parents are not eligible for Allowances while 
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their children are in institutions, they may qualify when, 

during a vacation period, they do provide substantial 

maintenance. 

The Regulations state that the parent of a child who 

is attending school is eligible for the allowance if the 

child does not receive, on the average, more than $35.00 per 

month as earnings. 34 The policy statements direct that such 

earnings should be averaged only over the ten months of the 

school year rather than over the full twelve months period. 

Where a child has been in regular attendance at school 

prior to the summer vacation and returns in the fall, there 

is no limit on the amount of earnings during the vacation 

period. Special provision is made for children having 

incidental earnings and not attending school as permitted by 

provincial legislation. 

C School Attendance 35 

The substance of the policy directives concerning 

school attendance is that, since education is a responsibility 

of the provinces, all decisions must be made by the provincial 

authority. For whatever reason provincial officials may 

considera child's attendance to be unsatisfactory, the 

payment of Allowances must cease. When the school authorities 

report a child's being absent during the current year or a 

previous year, the parents must be charged with an over

payment covering the whole period involved. 
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D Use of Family Allowances 36 

Although it is intended that family allowances payments 

will raise the present standard of living of Canadian 

children, where the standard is already adequate the 

allowance may be applied on an insurance policy which will 

benefit the child directly. The allowances may not be 

used in payment of previously incurred debts nor may they 

be assigned • 
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the operation of the Family Allowances program. Important 

divisions of the Health Branch are Blindness Control, Child 

and Materna! Health, Epidemiology, Food and Drug, Health 

Insurance Studies, Indian Health Services, Industrial Health, 

Mental Health, Narcotic Control, Nutrition, Public Health 

Engineering, Quarantine, Immigration, Medical and Sick 

Mariners Division, and Venereal Disease Control. Prier to 

the establishment of this department, services such as the 

above were the responsibility of the Department of Pensions 

and National Health. 

2 The Welfare Branch 

During the first year of the new department's existence, 

the sole responsibility of the lflelfare Branch was the adminis

tration of Family Allowances. During 1945 the Old Age Pensions 

Di vision was trans fe rred to the Welf are Bran ch from the 

Department of Finance, and Physical Fitness Division was 

transferred from the Health Branch where it had been placed 

when the Department was first organized. 2 In January 1946, 

the Women's Voluntary Services Division, a wartime organization, 

was transferred to the l:lelfare Branch from the Department of 

National War Services. It ceased to exist as of January 21, 

1947 when the Order in Council creating it was revoked. 3 

On February 1, 1947, the Voluntary War Relief Division, which 

was also formerly part of the Department of National VJar 
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Services, was absorbed by the Branch. 4 These two Divisions 

were discontinued after March 31, 1949. 5 

Neither the Old Age Pensions nor the Physical Fitness 

Divisions have been concerned in any way with the administra

tion of the Family Allowances Act so will not be considered 

further. Of the three Divisions which have now been 

discontinued, only the Women's Volunteer Services was 

involved in the Family Allowances program. The important 

part it played during the initial registration is described 

in Ghapter XV. 

The Deputy Minister of Welfare has overall responsibility 

for the administration of the Family Allowances Division as 

he does for the Old Age Division and the Physical Fitness 

Division. The relationship between the Deputy Minister and 

the National Director of Family Allowances, however, does not 

appear to have bee~ formalized, with the exception that all 

policy matters requiring the opinion of the Minister must be 

cleared through the Deputy Minister. Otherwise, the relation

ship seems to be one of informai consultation on the 

initiative of either of the parties. As a means of control, 

the Deputy Minister submits frequent questions to the Family 

Allowances Division in arder to ascertain whether their work 

is up to date and whether they are fully informed as to what 

is going on in the Regional Offices. 
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The structure of the Central Office of the Family 

Allowances Division, excluding clerical and stenographie 

positions, is as shown on Chart No.2. The number of positions 

may appear to be surprisingly small, but not when it is 

realized that their function is entirely one of supervision 

and policy framing, the actual operation of the program being 

carried on by the Regional Offices located in each of the 

ten provinces. The Executive Assistant,also acts as Regional 

Director of the Yukon and the Northwest Territories but his 

work in that capacity is limited
1

as many of the duties are 

carried out by the Departments of Government responsible for 

the administration of the territories and Indian affairs. 

There is, however, a question as to whether the supervisory 

and policy forming staff of the Central Office should not be 

larger in arder that the Regional Offices might be more 

closely supervised and coordinated. 

The duties of these positions are as follows. 6 

A The National Director 

He is responsible for the administration of the Family 

Allowances Act of 1944 as amended. His word is final on all 

questions of policy. Among assumed duties are the direct 

supervision of the Regional Offices through personal visits 
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and the calling and conducting of an annual meeting of 

Regional Directors. All correspondence from Ottawa concerning 

Family Allowances, other than that of a purely routine 

character which may originate in a division other than the 

Family Allowances Division, goes out over the signature of 

the National Director. 7 All correspondence to Ottawa con

cerning Family Allowances is addressed to the National 

Director. à 

B Assistant National Director 

The most important task of this officer is to assist 

the National Director in matters relating to policy. In the 

absence of the National Director he assumes executive control 

of the administration. A particular function of the Assistant 

Director is the preparation of amendments to the Act and 

amendments to the Regulations and other Orders in Council in 

consultation with the Legal Division of the Administrative 

Branch of the Department. He is also responsible for the 

preparation of the annual estimates, and, in cooperation with 

the Civil Service Commission, for the selection of staff and 

for studying the organizational structure and procedures of 

the Central and Regional Offices and forwarding recommendations 

for changes to the National Director. 



... _ 

273 

C Registrar of Foreign Births 

This position is necessary in the Central Office in 

order to fulfill the provisions of the Act requiring a period 

of residence in Canada as a condition of eligibility for 

Allowan ces and the pro vi sion tha t the word "child ••••••••••• 

shall not mean any person who is in Canada contrary to the 

provisions of the Immigration Act". 9 It is not possible for 

his functions to be exercised in the Regional Offices because 

immigration records are centralized in Ottawa and not filed 

by province of residence and because the Vital Statistics 

Division of the Dominion Bureau of Statistics is able to 

assemble only a single register of foreign births as such 

information is gained at the Port of Entry. The full signi

ficance of the duties of the Registrar of Foreign Births will 

be apparent from the discussion in Chapter XVI of the details 

involved in the administration of Family Allowances by a 

Regional Office and from the description of the role of the 

Division of Vital Statistics in Chapter XIV. In general the 

position entails the supervision of the Foreign Births Section 

of the Family Allowances Division and the maintenance of 

liaison with the Immigration Branch of the Department of Iv1ines 

and Resources 10, the Division of Vital Statistics, and the 

Regional Directors • 
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D Executive Assistant 

As mentioned above, the person holding this position 

also serves as Regional Director of the Yukon and Northwest 

Territories. His duties in this capacity are outlined in 

Chapter XIV in conne ction wi th the pa yment of Allowances to 

Eskimos and Indians. He is also responsible for the payment 

of Family Allowances to white children living in the 

Territories. As Executive Assistant he is available to 

perform any special tasks as may be outlined by the Director 

or Assistant Director. In this capacity he assists in the 

direct supervision of the Regional Offices. He is specifically 

charged with the collation of reports and the preparation and 

issuance of directives and their amendments. 

E Welfare Superviser 

The duties of the Welfare Superviser are not easy to 

define. A table of organization issued by the Personnel 

Division of the Administration Branch on January 1, 1947 

described the functions of this official as follows: 

"Responsible for planning adequate welfare measures in all 

provinces. Performance of functions of coordination, 

standardization, appraisal, and general exchange of ideas 

in the welfare field of Family Allowances through consulting 

with Regional Offices, agencies, and groupsn. ll One suspects 

that such very general terms were employed in that description 
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in order to conceal a confusion as to just what this officer 

should be responsible for and whether such a position is 

necessary in the Central Offices. 

This writer has sorne doubts as to the appropriateness 

of this position in the Central Office of the Family 

Allowances Division. As Will be seen in Chapter XVIII, all 

welfare functions are actually carried on by the Supervisor 

of Welfare Services in each Regional Office. As in the case 

of other personnel in the Regional Offices, the Supervisors 

are directly under the supervision of, and responsible to, 

the Regional Directors. As the Welfare Supervisor in the 

Central Office is considered as being "responsible for planning 

adequate welfare measures in all provinces", sorne confusion 

results as to the proper line of authority. Despite the fact 

that the Supervisor of Welfare is in frequent consultation 

with the National Director and every attempt is made to co

ordinate welfare functions with those of other areas of 

administration, Supervisors of Welfare Services in the Regional 

Offices have, on occasion, used suggestions made by the Welfare 

Supervisor to frustrate the intentions of the Regional 

Directors. 

This confusion would be removed if the Welfare Supervisor 

could be transferred to the Administration Branch as Director 

of a Welfare Services Division. Under such an arrangement the 

advice of trained social workers would be available to all 

divisions of the Department in much the same manner as the 
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counsel of lawyers may be obtained from the Legal Division. 

Considering the nature of the programs administered by the 

Department, all divisions could certainly profit by such a 

service. It would seem appropriate that the VJelfare Super

visor's present functions of coordination, standardization, 

appraisal, and general exchange of ideas in the welfare field 

be not limited to .Family Allowances but extend to all areas 

which are of interest to the Department. 

4 The RelationshiE between the Family Allowances Division 

and Divisions of the Administrative Branch 

A Departmental Secretary 12 

All seven sections of the office of the Departmental 

Secretary assist in the administration of the Family Allowances 

Act. The Accounts and Estimates Section prepares the annual 

Main Bstimate and Supplemental Estimates and also acts as 

internal auditer for the whole department. The Central Registry 

distributes mail and other material to the Family Allowances 

and o ther Divisions and maintains important files as re que sted. 

The Corréspondence Section replies to letters of inquiry which 

are of a general departmental nature although perhaps inci

dentally requesting information concerning Family Allowances. 

The Departmental Stenographie and Typing Pool provides 

assistance to all Divisions. The Duplicating Section dupli

cates material as requested by the Family Allowances Di vision 



277 

and maintains a file of addressograph plates for distributing 

Division communications. Although not generally used by the 

Family Allowances Division, the Reporting Section is respon

sible for the reporting of the many conferences and meetings 

held each year. 

The Departmental Secretary also takes part in the 

discussion of estimates with the Treasury Board; prepares 

material for presentation in Parliament; approves accounts 

payable; distributes a compilation of references in Parliament 

to matters of interest to the Department daily to senior 

officers; approves the financial implications of all sub

missions ta the Privy Council or the Treasury Board; arranges 

for the recording, distributing, gazetting, printing, and 

tabling when required, of Orders in Council and Treasury 

Minutes; issues administrative circulars; and prepares the 

Annual Heport of the Departmen t. 

B Personnel Division 

The first job of the Personnel Division in relation to 

Family Allowances occurred early in 1945 when preparations 

were being made for the initial registration. It fell upon 

the Director of Personnel, in cooperation with the Civil 

Service Commission and Treasury Board, to devise temporary 

tables of organization for the Central and Regional Offices, 

establish salary scalee for such new positions as Regional 

Director and Assistant Regional Director, and recruit 
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satisfactory personnel. This last responsibility was 

complicated by the fa ct tha t the war was sti 11 in pro gre ss 

with its accompanying manpower shortage and by the knowledge 

that, with the termination of hostilities, preference would 

have to be given to veterans of the armed forces. A further 

duty of the Director of Personnel was to obtain suitable 

quarters for the Regional 0ffices in each Provincial capital 

city with the help of the Dominion Department of Public 

Works. 13 

As will be evident during the discussion of early 

administrative arrangements in the Regional Offices 14, 

speed was the keynote in all decisions, there being no time 

to deliberate concerning accepted and scientific principles 

of public administration. The Personnel Director accomplished 

his purpose by going from one province to another and setting 

up the administrations as rapidly as possible. This method 

of organization is well illustrated by his experience in 

Prince Edward Island. 

He arrived in Charlottetown one Friday afternoon. On 

Saturday morning a Regional Director was chosen in consultation 

with the District Supervisor of the Civil Service Commission 

and a M:r. Noffit from the Commission. Saturday afternoon 

personnel on the supervisory level were chosen. On Sunday he 

gave the new Regional Director a short course in the methods 

of public administration. The name of the Regional Director 

was announced to the press on Nonday morning and during that 



afternoon stenographie personnel was borrowed from an Air 

Force establishment nearby. Tuesday morning he was on a 

plane heading for Ottawa. 15 
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By the year 1949, the Personnel Division had grown in 

size and responsibility. The matters dealt with were 

classified as Establishment, Personnel, Staff Training, 

Accounting, Records, Leave and Attendance, Counselling, 

Efficiency Rating, and Other Functions. 16 Although the 

sphere of operation of this Division has now been delineated 

and formalized, all the above categories were certainly 

present in rudimentary form during the Director's visit to 

Prince Edward Island. 

In the area of Establishment the Division advises the 

Family Allowances Division and other Divisions on matters of 

organization and representa them in dealing with the Civil 

Service Commission and the Treasury Board. In regard to 

Personnel, the Division advises concerninG recruitment, 

selection, transfer, and promotion of personnel. Its funtion 

is only advisory as most positions are now in the classified 

service and so within the jurisdiction of the Civil Service 

Commission. Staff Training is difficult to carry out in the 

case of Family Allowances as the operating personnel are 

distributed among the Regional Offices. Staff members from 

the Regional Offices, however, have been sent to Ottawa for 

this purpose and have instituted local training programs upon 

their return. The Division maintains an Accounts section to 
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deal with matters of staff pay up to the point of cheque issue 

and to prepare that portion of the Main and Supplementary 

Estimates dealing with staff. Personnel Records are maintained 

and used as a basis for staff changes, reports to other 

agencies, and for parliamentary returns. Leave and Attendance 

regulations are administered in cooperation with the Civil 

Service Commission. Confidential Counselling is provided 

employees located in Ottawa so is of no advantage to the 

majority of Family Allowances personnel. An Efficiency Rating 

system is attempted. As Other Functions the Division states 

in the Departmental Annual Report that it representa employees 

in matters of superannuation, workman's compensation, income 

tax, and unemployment insurance. 17 

In summary it may be noted that the relationship of the 

Personnel Division to the Family Allowances Division is 

almost entirely advisory. Final authority for staff recruit

ment rests with the Civil Service Commission. The Family 

Allowances Division directs its own staff. 

C Information Services Division 

The stated purpose of this Division is "(l) to keep the 

public adequately informed regarding the general policy of the 

Department, particularly its statutory functions, and to 

explain the import and purpose of the various orders and 

regulations for vmich it is responsible in readily understood 

terms and through media of publicity that will reach everyone; 
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(2) to cooperate with the provincial departments in the field 

of health education through the production, on the 'mass 

media' basis, of such health education tools as books, pamphlets, 

posters, displays, exhibits, films and filmstrips". 18 

This Division has obviously been more concerned with 

matters pertaining to the Health Branch than to those relating 

to the Welfare Branch. It has, however, provided continuing 

publicity concerning Family Allowances and was especially 

helpful at the time of initial registration, in 1947 when the 

new income tax legislation came into effect, and in 1949 when, 

by amendment, the required period of residence was reduced 

from three years to one year. No publicity campaign was 

instituted in regard to the removal of the Proviso to Section 

3 of the Family Allowances Act of 1944 as this change was 

handled administratively without requiring the parents to 

make further application. 

The largest publicity job was done prior to July 1, 

1945 in order to acquaint people with Family Allowances and 

to teach them how to complete the registration form. According 

to the present Information Services Director, the money and 

effort expended for this purpose undoubtedly avoided untold 

delay by having eligible persons informed as to the provisions 

and conditions of the Act. 19 During this period newspapers 

and radio were used extensively. A questions and answers 

booklet was produced and distributed in quantities of 200,000 

English and 75,000 French. A supplement to this booklet 



concerning the relation of income tax deductions to Family 

Allowances was also distributed. 3,000 collotype displays 

were circulated. Cooperation in the campaign was received 

from the War Information Board, the Canadian Broadcasting 

Co~:1~d the National Film Board. 20 

During 1946 sorne of the activities of the Division in 

relation to Family Allmvances were the distribution of a 

pamphlet entitled Family Allowances -A Children's Charter, 

the issuance of 1500 more collotype posters, and the production 

of a film strip called Peppo in cooperation with the Nutrition 

Division of the Health Branch. 21 During 1947, in addition to 

press and radio advertising concerning income tax legislation 

revision, more collotype posters were issued. 22 A set of 

displays entitled How to SBend Your Family Allowance was 

arranged in 194e. 23 These ingenious exhibits which were 

controlled by push buttons operated by the viewer were dis

tributed among the Regional Offices and exhibited at fairs and 

conferences. A booklet entitled You and Your Family was 

prepared during 1949 which not only presents a rather complete 

resume of the principal facts concerning Family Allowances 

but also contains information on family budgets and aspects 

of family and child health. Distribution of this booklet did 

not commence until 1950. 24 During the years in which the Act 

has been in operation the Division has cooperated with the 

Family Allowances Division in the preparation of ttstuffers" 

to be mailed with the monthly cheque explaining the details 
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of the Act, Regulations, and administrative policy. 

Directive 15/1 of the Family Allovmnces M.anual states 

that nin general publicity material will be prepared by the 

National Director in conjunction with the Information Services 

Divisionn, but goes on to say,nHowever, Regional Directors 

are encouraged to get publici ty through the press and otherwise 

on information of a general character which will aid in 

informing the public of administrative details of Family 

Allowancesn. 25 .. ~ccording to the Director of Information 

Services, an attempt has been made to avoid centralization 

in the area of publicity and public relations. The Regional 

Directors usually submit press releases and public relations 

projects to him but, v'lith few exceptions, they are routinely 
26 approved. To assist the negional Offices, each has been 

issued a film strip and sound movie projector. They are not 

just for their own use, however, but are to be loaned to other 

Dominion Representatives and to provincial departments and 

official s. 

From an examination of the unpublished Narrative Reports 

submitted to the National Director each year by the Regional 

Directors, it is apparent that sorne Regional Offices have been 

more assiduous in their publicity and public relations attempts 

than others. The Quebec Regional Office bas attached great 

importance to publicity and public relations. Their 

activi ties have be en concentrated on preparing press releases, 

lectures, and radio programs. Espe ci ally commendable have 



been their attempts to reach the rural population by running 

regular columns in twenty weekly newspapers. 27 Novel 

public information schemes have been attempted by a number 

of the Hegional Offices. Outstanding in this regard was the 

preparation of a float by the New Bunswick Regional Office 

for exhibition in the Fredericton Centenial Parade. 2g The 

disposition of the $100 prize which it won must have posed 

a ticklish legal problem. 

D Legal Division 

General duties performed by this Division include 

interpretation of Statutes and Regulations and amendments 

thereto; preparation of contracts with provincial as well as 

private authorities; leases and legal documents of all kinds; 

the supervision of collection of overpayments under the 

Family Allowances Act; advice on enforcement of Statutes 

including prosecutions; and, the giving of legal advice to 

the Department and its officers. Responsibilities which are 

not of a strictly legal nature include representation on 

various advisory committees, preparation of reports, 

correspondence, and consultation in matters of administrative 

policy. 29 

The Legal Division has been associated with all phases 

of Family Allowances Act administration. It has been the 

Legal Advisor's duty to draw up amendments to the Act and 

Regulations. The drafting of amendments to the Act has, 
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to date, been reasonably uncomplicated. The drawing up of 

Regulations and their ~~endments, however, requires that 

the Legal Division have intimate knowledge of the details 

and problems of the Family Allowances Division and demands 

continuing and close liaison between the two. In addition, 

frequent problems arise in the course of administering Family 

Allowances '~ich require legal advice as to the proper inter

pretation and application of the Act and Regulations. More 

than 200 such questions were referred to the Division during 

1948 30 and more than lOO during 1949. 31 There is also the 

problem of drafting Orders for submission to the Privy 

Council. Such Orders have ranged from authorizations to pay 

provincial governments for Family Allowances investigations 

made by them or their agents 32 to authority to pay Thomas H. 

Rodgers the sum of $10.00 for a pair of trousers damaged as 

a result of a fire in the Ontario Regional Office. 33 

The Legal Division is intimately concerned with over

payments of Family Allowances which may occur because of a 

number of conditions. Usually overpayments are due either to 

the failure of a parent to report a change in a child's status 

which would result in ineligibility or failure to maintain a 

child substantially as required by the Act and Regulations. 

Section 13 of the Family Allowances Act places full responsibility 

for reporting such status change on the parent. In cases 

where the cause of overpayment has not resulted in the permanent 

disqualification of a single child or the parent continues to 
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receive allowances for other children, the overpayment may be 

recovered by the Regional Office without reference to 

National Headquarters if there is no fraud involved. This 

is accomplished either by suspending the payment of allowances 

to the parent completely for a period of time or by decreasing 

the monthly payments until the overpayment has been recovered. 

Such procedure, however, is not possible in many cases. 

In cases where an overpayrnent cannet be eliminated by 

a suspension of allowance, the Regional Director institutes 

collection proceedings by writing a letter to the benefi

ciaries requesting payment. If no satisfaction is gained 

from this first letter or a second one, an investigator from 

the Regional Office visits the payee. If payment is not 

obtained by this method, the accounts, together with pertinent 

supporting data, are forwarded to Ottawa. There the files 

are reviewed by officials of the Family Allowances Central 

Office, the Chief Treasury Officer, and the Director of Legal 

Services. These officials decide whether the accounts should 

be declared uncollectable immediately (in cases where the payee 

has died, for example) or should be referred to the Division 

of Legal Services for further action. This Division proceeds 

in the latter instance by sending legal letters to the payee. 

If such letters do not result in reimbursement, the Director 

decides whether to proceed with civil prosecution or to 

declare the accounts as uncollectable. 34 

Section 14 of the Family Allowances Act describes the 
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conditions under which a person shall be guilty of an offence 

and liable to fine or imprisonment or both. As will be seen 

in Chapter XIV the burden of responsibility for ascertaining 

the facts concerning such fraud and for criminal prosecution 

rests wi th the Royal Canadian r.:1ounted Police. Prier to 

instituting criminal proceedings, however, an opinion based 

on evidence as disclosed by the R.C.IVl.P. and other reports 

is requested from the Director of Legal Services. 35 

E Research Division 

As stated in its Annual Report: fiPrincipal responsibility 

of the division is the collection, analysis and evaluation, 

for officers of the department, of basic information in all 

aspects of heal th, welfare and social securi ty, \•ri th special 

emphasis on underlying principles, costs, methods of 

financing, social effecti veness and administrative methodsn. 36 

During the organizational period of Family Allowances the 

Division concentrated on studies related to that program. 

Since that time it appears to have been little concerned with 

Family Allowances except as part of a possible uni versal 

social security program. Assistance has been given the Family 

Allowan ces Division as reque sted, holvever, and research do ne 

to estimate the cost of the 1949 amendment to the Family 

Allowances Act. 37 
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F Librarian 

A departmental library is maintained in Ottawa for the 

convenience of all personnel and contains reference and other 

material concerning health and welfare. It has been suggested 

by the National Director of Family Allowances that all 

Regional Offices maintain a small library for the benefit 

of staff members. Books and periodicals as requisitioned are 

obtained from the departmental library. 38 

G Purchasing and Supply Division 

This Division purchases all supplies and delivers them 

to other Divisions of the Department. 

5 The Relationship between the Central and Regional Offices 

of the Family Allowances Division 

Contact is maintained between the Central Office and the 

Regional Offices by annual meetings, visits to the provinces 

by Central Office staff members, annual narrative reports and 

monthly statistical reports submitted by the Regional Offices, 

policy directives issued by the National Director, corres

pondence, and teletype. A meeting is held each year4~ which 

all the Regional Directors assemble to discuss mutual problems 

with each other and the National Director. The National 

Welfare Superviser also calls a yearly meeting of the Regional 
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Supervisors of Welfare Services. There appears to be no 

established plan for visits by Central Office persormel, 

although it has been the practice for the National Director 

and Welfare Supervisor to visit each Regional Office at 

least once each year. Other Central Office staff members 

visit Regional Offices on defined missions. The Ontario 

Regional Office, because of its proximity to Ottawa, is, 

understandably, inspected more frequently than the others. 

Policy directives are issued when considered necessary in 

order to clarify the Act and Regulations and to prescribe 

uniform administrative procedures. At the beginning of each 

fiscal year the Regional Directors submit a narrative report 

concerning significant activities of the preceding period. 

These non-statistical reports serve to acquaint the National 

Director with the events of the year in the provinces and 

assist him in compiling the Division's annual report. 

Correspondence falls generally into two categories; that 

concerning policy and that which pertains to particular cases. 

The teletype which is operated by the Army Signals is used 

only when speed is essential. 

The Central Office of Family Allowances has attempted to 

avoid prescribing uniform administrative procedures to the 

greatest extent possible. This has resulted in a variety of 

methods being employed to reach identical objectives as will 

be evident from Chapters XV through XVIII where the actual 

administrative processes are described. Such lack of 
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uniformity has been inevitable as regards the relationships 

established by the Regional Offices with provincial school 

authorities, bureaux of vital statistics, public welfare 

departments, and private agencies and organizations. Since 

1948, however, there has been an attempt to enforce uniformity 

among the Regional Offices in regard to office structure and 

duties and titles of personnel. This action was requested 

by the Civil Service Commission which found confusing the 

variety in structure and positions which resulted from the 

hasty and sornetimes haphazard initial organization. 

According to the staternent of a Central Staff rnember, 

which l'Vas supported by remarks of several Regional Directors 

to the writer, there is a general demand for more centralization 

and real assistance from Ottawa. Regional Directors believe 

that visits by the Central Office staff have been too 

infrequent and too brief for them to adequately understand 

the problems which are being faced and give considered advice. 

They also feel that, having in mind the age of the program, 

sorne procedures must be better than others. 39 

In arder to overcome this lack of direction and of 

knowledge of the experiences of others, there has been sorne 

direct consultation between individual Regional Directors 

and their assistants. This has been especially prevalent in 

the case of the Quebec and Ontario Regional Offices and in 

the 1\ilaritime s \'IDere the distances between offices is so slight. 

This sort of consultation is considered very unsatisfactory 
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as it takes too much of the Regional Director's time and only 

gives him the opportunity of knowing the situation in the 

Provinces which are nearby. The annual meeting of the 

Regional Directors and that of the Supervisors of Welfare 

Services are not considered as overcoming this lack of 

centralized direction and interchange of experiences. One 

Regional Director considers that such meetings amount to 

little more than social gatherings and that Central Office 

personnel are not sufficiently understanding of the problems 

on the Regional level to offer constructive suggestions or 

solutions. The answer to the problem most frequently put 

forward is to the effect that a new position should be created 

in the Central Office. This official would spend all his 

time going from one Regional Office to another attempting to 

coordinate their activities and to make uniform the methods 

and procedures. There is, of course, always the question 

whether the Regional Directors would accept the suggestions 

and directions of such an official with any more grace and 

confidence than they do in the case of sorne of the present 

Central Office staff members. Such an official would certainly 

have to be a master of tact and diplomacy. 

Not only does there appear to be no regularized process 

for insuring uniformity of organization and structure and 

for the interchange of ideas among the Regional Offices, but 

also the National Director seems not to have developed any 

satisfactory mechanism for checking as to whether all the 
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Regional Offices are interpreting the Act, Regulations, and 

policy directives in the same manner. One would imagine 

that uniformity of interpretation among the Regional Offices 

would be the greatest concern of the Central Office and the 

primary reason for its existence. At the present time control 

of this sort appears to be incidental. Sorne check on the 

variation of policy interpretation is available when a family 

transfers from one province to another and the Regional 

Director in the province of the recipient's new home challenges 

a decision previously made. In addition, according to the 

Assistant National Director, 40 whenever members of the Central 

Office staff visit a Regional Office they make a point of 

examining as large a sample of cases as possible and inquiring 

of personnel concerning policy interpretation. The writer 

believes that these two methods of control have only limited 

value. There are relatively few families which transfer from 

one province to another and, in cases where they do, their 

records are undoubtedly examined carefully before transmission 

so that any errors in interpretation may be corrected. The 

visits of Central Office staff members are not regular and 

no procedure for sampling and assessing records is prescribed. 

The solution of this problem of control would seem to be 

the establishment of a team of inspectors which would divide 

its time among the eleven Regional Offices and, by sorne 

regularized method of sampling and assessment, check the 

actual performance of each office. 
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1 Canada Statutes, 1944, Chapter 22 • 

2 Canada, Department of National Real th and vlelfare, 
Annual Report 1946, Pa~ 8. 

N.B. Henceforth in these notes "Annual Report" 
will refer to those of the Department of National 
Health and Welfare. 

3 Annual Report, 1947, Page 88. 

4 Ibid., Page 15. 

5 Annual Report, 1949, Pages 128-129. 

6 Information obtained during visit to Central Office 
by writer. June and Ju1y 1949. 
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CHAPTER XIV 

THE RELATIONS OF THE FAMILY ALLOVJANCES DIVISION VJITH OTHER 
GOVERNMENT DEP ARTîv'lENTS 

The administration of the Family Allowances Act on the 

Dominion level, although primarily the responsibility of the 

Family Allowances Division of the Department of National Health 

and \~elfare, is a cooperative enterprise involving many 

departments and bureaux of government. The Office of the 

Comptroller of the Treasury is, of course, the most important 

of these as it is responsible for the mechanics of payment 

and accounting and for verifying that all funds are spent in 

accordance with the Act and Regulations. There is a Treasury 

Office operating with each Regional Office of Fa~ily Allow

ances and a Chief Treasury Officer for the Department located 

in Ottawa. Much of the success of the Farnily Allowances 

program has been due to the efficient organization of the 

Treasury Branch and the friendly and cooperative relations 

between it and the Family Allowances Division. A description 

and analysis of Treasury administration is not included here, 

however, as it is an integral part of the Regional Offices. 

Chapter XVII is devoted entirely to Treasury matters and 

follows the discussion of Family Allowances Division Regional 

Office organization. 
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A description of the part played by agencies of the 

Dominion Government, other than Treasury, in the administration 

of Family Allowances is attempted below. Included are: the 

Vital Statistics Division of the Dominion Bureau of Statistics, 

the Northwest Territories and Yukon Services 1 and Indian 

Affairs Branch 2 of the Department of r:Iines and Resources, 

the Taxation Division of the Department of National Revenue, 

the Immigration Division of the Department of :Mines and 

Resources 3, the Royal Canadian r'Iounted Police, the Civil 

Service Commission 1 the Post Office Department, the Unemployment 

Insurance Commission, and the Department of Public Works. 

The contribution of the Vital Statistics Division to Family 

Allowances administration is certainly the most consequential 

and is therefore treated in much greater detail than in the 

case of any other agency. 

1 The Vital Statistics Division of the Dominion Bureau of 

Statistics 

As the Family Allowances Act provides that only children 

under sixteen years of age are eligible for the allowance and 

that the rate of allowance changes at ages six years, ten 

years, and thirteen years, it was necessary to devise sorne 

method whereby the birthdate of the children, for whom 

application was made, might be verified. This presented a 

serious problem as the recording of vital statistics is a 

provincial responsibility and the provinces have always been 
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careful to protect these records from possible violation 

of their confidential nature. This aspect has been 

important to the efficient administration of provincial 
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vital statistics since if it were known that the registration 

information was not kept confidential, many births, especially 

illegitimate ones, would not be registered despite provincial 

laws demanding i t. Nevertheless, as it was necessary under 

the Family Allowances Act for the birth of all children to 

be verified before they could be ccnsidered eligible for 

the grant, a meeting of interested parties was arranged to 

discuss the problem in September 1944. 4 

Present at this meeting were representatives from the 

Dominion Department of Finance, from the Dominion Bureau of 

Statistics, and from the provincial Departments of Health 

and Welfare. After the need for birth verification in this 

instance was made clear to those present, three possible 

alternatives were presented. First. The Family Allowances 

administration could require all applicants to present 

certified copies of birth certificates. This obviously would 

have placed an almost unbearable burden upon the provincial 

government s as it would be necessary for them, on request 

of the applicants, to make certified copies of all birth 

certificates issued since 1928 and perhaps sorne before that 

date due to persans being in doubt as to the exact date of 

birth of their child. Second. The Family Allowances 

administration could supply the Provinces with the names of 
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all applicants. The Provinces would verify births and 

return the information. This method would also have placed 

a heavy burden on them. The third alternative, favored by 

the Dominion, required the provinces to submit micro-film 

copies of all birth certificates. This plan \tas accepted 

by the provinces and is now in operation as explained below. 5 

Entering into an arrangement concerning vital statistics 

was no departure in Dominion-Provincial relations. In 1918 

two Dominion-Provincial conferences were held on the subject 

and an agreement was concluded which established registration 

of vital statistics on a national basis. This agreement 

remained in force until the conference of 1944. Eight of 

the Provinces had entered the registration area by 1920. 

The ninth Province, Quebec, entered on January 1, 1926. 6 

The agreement of 1918 worked as follows: 

(1} The Provinces assumed responsibility for the 

registration of all vital events. Although they were autonomous 

and had full responsibility in the matter of registration, the 

provincial vital statistics legislation was based generally 

on the principles set out in a model vital statistics Act 

~mich was drafted by the Dominion Bureau of Statistics in 

consultation with the provinces. 

(2) The provinces supplied the Dominion Bureau of 

Statistics vrith copies of all registrations received. 

(3) The Dominion Bureau of Statistics served as a 

statistical clearing-bouse for the vital statistics data 
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secured by the provinces. The Bureau supplied the provinces 

with the tabulations and analyses required and published an 

annual vital statistics report on a national basis. 7 

Under the 191S agreement, the Dominion Bureau of 

Statistics was required to provide leadership in the whole 

field, from drafting and supplying registration forms on 

which vital events were recorded to the final product in the 

form of basic statistical tables which appeared in the 

provincial and Canadian vital statistics reports. 

According to the 1944 agreement, the Dominion continues 

to provide registration forma and to collect, analyze, and 

publish statistics. In addition the following duties are 

the responsibility of the Dominion and the provinces. 

(1) The Dominion Bureau of Statistics purchases and 

turns over to the vital statistics office in each province 

one micro-film camera and one reader which become the property 

of the province. 

(2) In return the provinces make micro-film copies of 

current registrations of vital events and send them to the 

Dominion Bureau of Statistics, the Dominion paying the 

province for each micro-film so received. g 

(3) Since the Family Allowances plan requires the 

verification of birth dates back to January 1, 1925, each 

province undertakes, as a special project, the filming of 

birth registrations comprising this nback-logn. 9 

(4) The Dominion Bureau of Statistics agrees to punch 
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index cards from this "back-1og" as we11 as from current 

registrations and to prepare alphabetical indexes from them. 

These indexes are used by the Regional Offices of Family 

Allowances for verifying the facts of birth as stated on 

the applications for a1lowances. 10 

Under the 1918 agreement, after the statistics had 

been assembled, the registrations as submitted by the 

provinces were destroyed. This was done because, in addition 

to creating a difficult storage problem, the registration 

forms were of no future value statistically as they cou1d be 

only tabulated manually. As a result of the 1944 agreement, 

brought about by the demands of the Family Allowances Act, 

the Dominion not only has a permanent record of all births 

on micro-film convenient for reexamination and occupying a 

minimum of storage space but also has the information 

punched on I.B.M. cards convenient for statistical tabulation. 

In accordance with the agreement, during 1945 and 1946, 

the provinces did a mass job of micro-filming all the birth 

registrations since 1925. Much assistance was given to the 

Provinces in this task, Dominion personnel helping to install 

the apparatus and instructing provincial officials in its 

use. Quebec began the job a year later than the other 

provinces, not signing the agreement until January 1946. 11 

When the micro-film was received in Ottawa pertinent 

information was coded and punched on to I .B.lvl. cards. F'or 

each person there was coded and punched; his name and 
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initials, date of birth, province of birth and birth 

registration number. These cards were first sorted 

alphabetically and, through the use of a transcribing 

machine, printed on to special sheets and sent to the 

Regional Offices of Family Allowances to serve as birth 

indices. 
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As the Regional Offices gained experience in the use of 

these birth registers it became apparent that the alphabetical 

index was not sufficient and that a numeric index was required 

in arder to identify persans whose names have been changed 

and to correct errors in transcription. ~vith the numerical 

index, given the birth registration number, the Regional 

Office can quickly locate the child and verify his age. At 

the present time, the back-log of births since 1925 has all 

been micro-filmed, punched on to cards, and transcribed 

into bath alphabetic and numeric indices. Images of birth 

registrations are now being sent to Ottawa on a current basis 

where they are processed and indices sent to the Regional 

Offices each month. 

In addition to the arrangement made with the provincial 

vital statistics authorities, an agreement was also reached 

with the Immigration Branch of the Department of Mines and 

Resources. All immigration material is now micro-filmed so 

that vital statistics concerning immigrants is also included 

in the Dominion records. This information is tabulated and 

transcribed in the same manner as native births. The 
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resulting alphabetic and numeric indices are kept in the 

Central Office of Family Allowances where they are checked 

against the foreign birth cards submitted by the Regional 

Offices. 12 With the inclusion of foreign birth information, 

the Dominion now bas a statistical record of every individual 

permanently resident in Canada and born since 1925. 

The assembling of the original birth indices was only 

the beginning of the work of the Dominion Bureau of 

Statistics. As may be well imagined, these lists must be 

continually amended in order to keep them up to date. These 

amendments are of two types, legal amendments and corrections. 

Legal amendments are caused by a person being given a new 

surname or Christian name either by adoption or choice. 

Corrections are necessary because of mistakes in spelling 

names or recording dates on the original registration, 

mistakes in coding by the readers of the micro-film, and 

errors made while punching the I.B.:rvl. cards. l3 Most of these 

errors are discovered when the Regional Offices attempt to 

verify the births. They are unable to locate the name of 

the child on the alphabetic register and so refer to the 

origi~al registration in the provincial office of vital 

statistics. With the birth registration number from the 

original registration they locate the child in the numeric 

index and report the error to the Dominion Bureau of 

Statistics. To correct such errors and to include amendments, 

the Bureau issues monthly supplements which are cross-indexed 

to the original registers in the Regional Offices. 14 
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In addition to providing images of birth registrations, 

the provinces are also micro-filming all death certificates. 

If the deceased person was born since 1925, the birth re

gistration number is written on the certificate prior to 

micro-filming so that it may be linked to the birth index. 

Each month a list of deceased children is sent to the Regional 

Office where the date of death is entered opposite the child's 

name in the birth index. This record of death is necessary 

for Treasury purposes in order that the payment of allowances 

may be stopped in cases where the farnily has not notified 

the administration. l5 

Although this method of vital statistics recording was 

instigated as a result of the administrative demands of the 

Family Allowances Act, its possibilities offer a much wider 

scope. In the future it will be practicable to identify each 

indi vidual in Canada by a ten digit number. The first two · 

digits indicate the year of birth, the second two the province 

of birth. The next three digits refer to the volume in which 

the birth registration may be found in the provincial vital 

statistics records, and the last three digits indicate the 

individual registration number. It is claimed that the number 

so devised is unique for the individual and cannet be dupli

cated within a century. 16 It is planned that, in the future, 

this number will be used on all vital statistics records in 

order that births, marriages, and deaths can be linked to the 

individual. It is also intended that all provinces will issue 
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birth registration cards which will be carried by all persons 

at all times. By this means it will be possible to link 

vital statistics information to census findings, public 

health inquiries, and other social studies. As will be seen 

in the discussion of the actual procedure of birth verifi-

cation in the Regional Offices, when the individual is 

located in the nwneric index, the Family Allowances number 

of the child is insert;ed. in the column headed "Plan No. 1". 

There are also columns provided for other plans. It is 

intended that, after verification for Family Allowances has 

been completed and the Family Allowances numbers have been 

entered, the birth indices will be returned to the provinces 

to be employed in the administration of projected public 

programs such as health and old age insurance. 17 

The effect of the Family Allowances Act on vital statis

tics in Canada has been momentous. The improved system of 

reporting, tabulating and recording vital statistics probably 

would not have come about, at least in the forseeable future, 

without the stimulus of the need for birth verification and 

the funds available from the administrative appropriation 

for Family Allowances. In the area of vital statistics 

Family Allowances have had a definite centralizing effect, 

causing provincial records to be available for use by federal 

agencies and perfecting the cooperative arrangement designed 

at the Dominion-Provincial conference of 1918. 18 
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2 The Indian Affairs Branch of the Department of Mines and 

Resources l9 

The Family Allowances Act makes no special mention of 

Indian children except as it states in Section 11, as amended 

in 1946, that the Governor in Council may by regulations 

"provide, in case of Indians and Eskimos, for payment of 

the allowances to such persans, to receive and apply the 

same, and for such purposes as may be authorized by the 

regulations". 20 Indians are, in fact, considered exactly 

as other Canadian residents as regards their eligibility for 

Family Allowances. As was pointed out above 21 , a third 

party may be appointed to administer any child's Allowances 

when such action is considered by the Director to be in the 

child's best interest. 

The Regulations are more specifie but pertain only to 

Indians as defined by the Indian Act and do not affect any 

Indian in an organized territory who does not live permanently 

on a reserve. 22 Indians whm~ are included do not make 

application for Allowances directly to the Regional Office 

of the province or territory in which they reside, but rather 

a parent is considered to have made application when his 

registration form has been received by an Indian Agent who 

is a representative of the Indian Affairs Branch. The Indian 

Agent forwards such registration to the Regional Office of 

the province or territory Where his Agency is located 

together with any relevant information concerning the 
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children. The Agents forward any supplemental registration 

forms to the Regional Directors in the same manner. 23 

In addition to their function in regard to registration, 

the Regulations state that the Indian Agents are responsible 

for reporting to the Regional Directors any changes in 

circumstances which might affect the eligibility of any 

child within their Agencies. 24 As regards whether an Indian 

child is regularly attending school or receiving equivalent 

training, all decisions are made by the Indian Affairs 

Branch through their representatives, the Agents. 25 

No less important than the functions described above 

is the responsibility assumed by the Indian Affairs Branch 

for the administration of Allowances when such procedure is 

considered necessary. The Regulations state that the 

Director of Family Allowances may instruct that any allowance 

be paid: 

(a) to the Indian Agency Trust Account of the Agency 
where such parent resides, to be administered on 
behalf of the child by the Indian Agent, in 
accordance with instructions issued to such agent 
from time to time and as may be agreed to between 
the Director of Family Allowances and the Indian 
Affairs Branch of the Department of .JVIines and 
Resources; or 

(b) to the Indian Affairs Branch of the Department 
of Mines and Hesources to be disbursed by such 
Branch on behalf of the child in respect of whom 
the allowance is paid in accordance with the 
provisions of agreements from time to time made 
between the Director of Family Allowances and 
su ch Bran ch. 26 

To facilitate the administration of Family Allowances to 

Indians, an offi cer v·li thin the Indian Affairs Branch is 



charged specifically with this responsibility. This officer 

maintains close liaison v-dth the Director of Family Allowances 

and together they devise policies affecting the Indian group. 

Such policy is transmitted by this officer in the form of 

instructions to Indian Agents. He is also responsible for 

the accounting and disbursement of Allmr.rances paid to the 

Indian Affairs Branch under paragraph (b) of the Regulations 

quoted above. On the provincial and territorial level a 

close relationship is attempted between the Regional Directors 

and the various Indian Agents. This is often difficult due 

to the great distances dividing sorne Agencies and the Regional 

Offices. The Regional Directors have attempted to overcome 

this problem by periodically dispatching staff members to 

outlying areas to visit Indian Agencies in arder to interpret 

policy and assist them in solving any administrative 

difficulties which they might be encountering. On at least 

one occasion the Superviser of VJelfare of the Indian Affairs 

visited each province with a large Indian population and 

assembled the Indian Agents and the Regional Director for a 

discussion on policy and mutual problems. 27 

For the purposes of Family Allowances, Indian familias 

are assigned to one of the four categories outlined belov-1: 28 

Category A: The cheque is sent directly to the Indian 
parent. 

Category B: The cheque is sent to the Indian Agent 
who gives it to the family. 
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Category C: Family Allowances for the parent are placed 
in the Agency Trust Account as provided in 
paragraph (a) quoted above. 

Category D: The Allowance is paid to the family in kind. 

wnenever possible Indians are placed in Category A. Category 

B is really equivalent to A, the cheque being sent to the 

Indian Agent because it is easier for him to contact the 

Indian and give him his cheque than for the Indian to go to 

the Post Office. This procedure also affords an opportunity 

for the Agent to interpret to the parent the purpose for which 

the money is given. Families are usually placed in Category 

C only in case of mismanagement of funds. This is generally 

not a permanent arrangement. In the case of those families 

included under Category D, credit lists for each family are 

sent to the Indian Affairs Branch and to the Indian Agents 

for the Indians within their Agencies by the Regional 

Directors. Copies of these credit lists are then given to 

the merchants of the Indian's choice. Parents are permitted 

to purchase against these credits only items on an approved 

list. Vouchers for purchases are sent to the Indian Affairs 

Branch where they are either approved or disapproved after 

comparison with the approved list. The Indian Affairs Branch 

and the Indian Agents maintain a separate ledger page for 

each family. 29 

Many problems beset the administration of Family 

Allowances to Indians. One of the thorniest is that of the 

residential schools which, according to the Regulations, 
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are in the category of "institutionsn and so children 

attending them are not eligible for Allowances except during 

the vacation period. The difficulty has arisen because of 

the frequent failure of the Indian Agents to report or 

report promptly when children enter and leave such schools. 

As a result many overpayment s have been incurred. Over-

payments have also been caused by the failure to report 

promptly when a child's school attendance has not been 

satisfactory. Much of this difficulty is being progressively 

overcome by closer liaison between the Agents and the 

Regional Offices and by enlisting the cooperation and 

interest of residential school principals. Due to the small 

size of the Agency staffs, however, many of these problems 

will undoubtedly continue. One Agent advised a Regional 

Director that the volume of clerical work in connection with 

Family Allowances is so Ereat that one clerk could be employed 

full time on such work alone. 30 

3 The Northwest Territories and Yukon Services, Lands and 

Development Services Branch, Department of Mines and 

Re sources 31 

There is an air of adventure associated with the adminis-

tration of Family Allowances to Eskimos, especially those 

living in the Eastern Arctic. \~hen the Family Allowances 

Act came into effect in July 1945, the only regular contact 

with many Eskimo groups was the Eastern Arctic Patrol which 
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left l•iontreal each Spring on the steamer Nascopie. During 

1945 the Nascopie left too early to bring registration 

forms along so it was not until the surnmer of 1946 that 

forms were delivered to many of the R.C.M.P. officers who 

were to act as registrars and it was 1947 before many of 

the forms were returned. As a result of this delay a number 

of Eskimo families built up credits of quite sizeable amounts 

as the allowances were paid retroactively to July 1, 1945. 

Wïth these accumulated funds they were permitted to buy 

such interesting items as whale beats and motors, canoes, 

rifles, and other equipment which wonld tend to improve the 

living standard of the familias. Generally, hov;ever, Eskimos 

are allowed to purchase only items on an authorized list of 

food and clothing wnich will directly benefit the children. 

Retroactive payments are at present limited to one year as 

most Eskimo children are now registered and contact with the 

Arctic has greatly improved vdth the increased use of air 

t t d d . . t. 32 ranspor an ra ~o cornmun1ca 1ons. 

The very manner of living of the Eskimos demands that a 

particular form of administration be designed to meet their 

needs. The Eskimos are not organized into tribes as is 

usual in the case of Indians but travel in bands or groups 

of two or more familias. As they gain a livelihood from 

hunting and fishing, they are constantly on the move maintain

ing no permanent nor regular homes or camps. As a result 

they are very difficult to contact for administrative purposes 
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except when they periodically arrive at the trading posts 

to sell furs and purchase limited supplies. Another compli

cation is the frequent duplication of names and the 

difficulty of recording them accurately in English. This 

obstacle has been partially overcome by issuing a metal 

identification dis c \':hi ch must be worn at all times by each 

Eskimo. This procedure was instituted in 1941 in conjunction 

with the decennial census. Adding more confusion to Family 

Allowances administration is the practice by those having 

no children of freely adopting those of others, and the not 

uncommon custom of men having more than one wife. 33 

The problem of administering Family Allowances to the 

Eskimos has been met through cooperative action by the Family 

Allowances Division of the Department of National Health 

and Welfare and the Northwest Territories and Yukon Services, 

Lands and Development Services Branch of the Department of 

!vlines and Resources with the assistance of the Royal Canadian 

I•iounted Police. 34 Cont inual liaison i s maintained be tween 

the Northwest Territories and Yukon Services and the Family 

J\llowance s Division, all po licy re garding the payment of 

Allowances being developed jointly. The effectiveness of 

this process has been enhanced by the appointment of a former 

Family Allowances Division staff member to the position in 

the Department of lviine s and Re sources charged wi th the 

responsibility for administering Family Allowances to Eskimos. 35 

The Family Allowances Act of 1944 as amended makes no 
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special reference to Eskimos except insofar as it does to 

Indians. 36 As regards eligibility and amount of payment, 

Eskimo children are treated as other Canadian residents. The 

Family Allowances Regulations, hO\·rever, pre scribe a particular 

procedure for registration and payment. An Eskimo is consi

dered to have made application to register a child when the 

registration form is received by the Registrar of Vital 

Statistics of the District which he normally inhabits. 37 

These Registrars are usually officers of the R.C.I•î..P. although, 

due to the great distances in the Arctic, traders and 

missionaries are often appointed as Sub-district Registrars. 38 

The Registrar adds the Eskimo child's identification number 

to the registration form, attaches any information concerning 

the applicant which he considers relevant, and certifies 

"that all informa.tion contained on the form or given by him 

is, to the best of his knowledge, information and belief 

true and correct in every particularn. 39 The registra ti on 

form is then forwarded to the Northwest Territories and Yukon 

Services where the information is verified against any 

available record. From there it is sent to the Regional 

Director of the Yukon and Northwest Territories who decides 

whether the children are eligible and, if so, certifies the 

account to the Treasury Officer for payment. 4° The Regu

lations state specifically that, in the case of all Eskimo 

children, payment will not be made to the parents but to the 

Northwest Territories and Yukon Services in a manner similar 



to the method of payment to Category D Indians. 4l 

The Family Allov1ances I"lanual describes the method of 

payment to Eskimos as follows: 

Payment is made by accumulated credits for 
authorized supplies in +ieu of monthly cash 
benefits. These credits are in the form of 
issue orders and are made available for such 
periods as the administrative officers of the 
Horthwest Territories and Yukon Services deem 
advisable. The issue orders instruct the 
traders to supply the natives with goods which 
have been listed and approved. The supplies 
are available up to the equivalent value o:f 
the monthly cheques issued to the whites. 
Supplies are not issued before the merchant's 
receipt of the issue arder. 42 

To accomplish such payment, upon approval of a claim for 

Family Allowances, a completed ledger sheet for each child 

is sent to the Registrar by the Northwest Terri tories and 

Yukon Services. It might be expected that an account would 

be opened for each family. It was decided, however, that, 

due to the prevalence of adoptions among the Eskimos, the 

establishment of family accounts would involve an excessive 

number of transfer entries so each ledger sheet reflects the 

credit on one individual child only. Special index cards 

list the children in each family. When notification of a 

credit is re cei ved by the Registrar it is posted on the ledger 

page and orders on the local traders are issued for approved 

supplies as requested by the Eskimo. Duplicates of the 

ledger sheets are maintained in Ottawa by the Northwest 

Territories and Yukon Services. 43 The necessity for the 

Eskimo to go first to the Registrar rather than to the trader 
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directly permits the Hegistrar to interpret the Family 

Allov1ances Act and the purpose of the approved list of 

supplies. 44 

314 

The requirement of school attendance and the ineligibility 

of children in institutions cause much the same administrative 

difficulties as with other Canadians. By Regulation, the 

Northwest Territories and Yukon Services i s prescribed as the 

competent educational authority with respect of an Eskimo. 45 

Their decisions concerning school attendance are perhaps 

easier to make than in the case of Provincial authorities as 

the Family Allowances l''Ianual states that: 

Eskimo children are eligible for allovmnces 
regardless of whether they are attending school 
when the proper authorities are satisfied that 
they are receiving equivalent training at home. 
Because so many of the natives in these 
territories are in isolated regions, household 
tasks, trapping or qvnting etc., may be regarded 
as equivalent trainig for Eskimos. 46 

The Registrars must, however, report the entrance of children 

into residential schools and hospitals and their discharge 

and determine whether parents are maintaining them 

"substantially" so that credits may be adjusted accordingly. 47 

4 Department of National Revenue, Taxation Division 

The Taxation Division of the Department of National 

Revenue is not directly involved in the administration of the 

Family Allowances Act but it does contribute to the fulfillment 

of one of the basic purposes of the Act. As will be remembered, 
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those supporting the establishment of family allowances in 

Canada maintained that, because of the deductions for 

dependants permitted when computing personal incarne taxes, 

tho se persans 
1
with children1 having taxable incarne were, in 

fact, receivine an allowance for each child, while those 

with incarnes not large enough to be taxed were discriminated 

against. The Act of 1944 did not specify how this inequality 

would be removed but did state that: "Nothing in the Act shall 

preclude such adjustment of the deduction on account of a 

dependent child from tax payable under the Incarne ~'/ar Tax 

Act as may be necessary to avoid duplication of benefits 

under the Incarne \'Jar Tax Act and this Act. tt 48 Until January 

1947 the Taxation Division acoomplished this purpose by 

recovering, as part of the personal income tax, a certain 

percentage of Family Allowances received - the percent 

depending upon the size of the taxpayer's income. Since 

January 1947, the amount of income which may be deducted for 

children registerable for Family Allowances has been $100 

while for other dependants, including children not regis

terable, the amount has been $300. 

Prior to January 1947 the Income War Tax Act provided 

that deductions for dependants would be made from the actual 

tax paid rather than declaring a certain amount of income 

for each dependent to be non-taxable. The Incarne War Tax 

Act as consolidated in 1946 provided that for each child the 

taxpayer could deduct $28 from the normal tax and ~~80 from 
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the graiuated tax. 49 This Act provided for the recovery 

of Family Allowances as follows: 

A taxpayer who is entitled to a deduction from 
tax •••••••••• on account of a child in respect 
of whom an allowance has been paid during the 
taxation year under The Family Allowances Act, 
~ shall ••••••• pay a tax in respect of each 
such child, in addition to the normal and the 
graduated tax, equal to a percentage of the 
allowances so paid determined in the following 
tables by reference to the income of the tax
payer in the taxation year and, in 1946 and 
subsequent taxation years, by reference to the 
number of dependents in respect of whom he is 
so entitled to a deduction. 50 
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During the period of initial registration for Family Allowances 

in the Spring of 1945, much publicity was given to the tables 

mentioned and it was suggested that taxpayers, before register

ing their children, determine whether receiving Family 

Allowances and having a percentage recovered or taking the 

full tax deduction would be to their advantage. During 1946 

the Taxation Division recovered a total of ~36,255,000. 51 

The income tax law which came into effect on January 1, 

1947 allowed the taxpayer no choice but to register for 

Family Allowances. The law of that year provided for certain 

deductions from taxable income rather than deductions from 

the tax itself. Among other deductions there was specified: 

One hundred dollars for each child or grandchild 
of the taxpayer who was, during the taxation year, 
wholly dependent upon him for support, if the child 
or grandchild was a child that was or might have 
been registered under the Family Allo\~nces Act, 
~' so that an allcwance under the said Act was 
or might have been paid in respect of the last 
month of the taxation year, and three hundred 
dollars for each other child or grandchild •••••••• 52 
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Since the lower exemption applied to all children who were 

or might have been registered for Family Allowances, it was 

to the financi al advantage of all parents to make application. 

The Family Allowances Division reported in 1947 that approxi

mately 80,000 new accounts were opened because of this change 

in the tax law. 53 

As a result of this assumption by the Taxation Division 

that all children under sixteen years are registerable for 

Family Allowances, each Regional Office receives many requests 

from parents for statements to support their claim for the 

full dependents' deduction. In such instances it is necessary 

for the Regional Director to distinguish between ineligibility 

and non-registrability. A child who is not attending school 

in accordance ~~th provincial standards is not eligible for 

Family Allowances but is registrable and so the smaller tax 

exemption applies. On the other hand, an application for 

Family Allowances on behalf of a child who has not been 

resident in Canada for the prescribed one year period could 

not be approved for payment. Such a child is not registrable 

and his parents are entitled to the full $300 income tax 

deduction. 54 

5 Immigration Branch, Department of Mines and Resources 55 

The Family Allowances Act states in Section 2, Paragraph 

b that "child" shall not mean "any person who is in Canada 

contrary to the provisions of the Immigration Act". In order 
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to fulfill that provision the cooperation of the Immigration 

Branch is required. The problem created by children born 

outside of Canada has been mentioned previously in connection 

with the duties of the Registrar of Foreign Births in the 

Central Office of the Family Allowances Division 56 and the 

vital statistics registers prepared by the Dominion Bureau of 

Statistics. 57 The specifie procedure followed in the case 

of foreign births is outlined briefly below to indicate the 

extent of participation by the Immigration Branch. 

When a parent makes application for Family Allowances on 

behalf of a foreign born child, the Regional Office requests 

documentary proof of the birthplace and birthdate of the 

child. Categories of documents which may be considered as 

primary and secondary evidences of birth are listed in the 

Family Allowances Manual. 58 When birth verification has been 

completed and satisfactory proof as to residence has been 

received, the account is put into pay. This information 

concerning birth and residence plus details of the port and 

date of entry are placed on a Foreign Birth Index Card by the 

Regional Office and submitted to the Foreign Birth Registrar 

in Ottawa. He checks the information on the card against the 

Foreign Birth Register which is compiled by the Dominion 

Bureau of Statistics from information supplied by the 

Immigration Branch. After the child's name in the register, 

the Registrar enters the date of birth and Family Allowances 

Number and returns the Foreign Birth Card to the Regional 

Office. 59 
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If no record of the child is found in the register, 

the card is sent to the Immigration Branch Headquarters 

where a search is made of the citizenship records. If the 

child was admitted as a H.eturning Canadian or as a Canadian 

citizen, such status is indicated on the card which is then 

returned to the Regional Office. In cases where no record 

of the child has been found in Ottawa, it is the responsibility 

of the Regional Director to file the names of such children 

with the appropriate District Superintendent of Immigration 

in order to determine whether, for the purposes of Family 

Allowances, they are illegally resident in Canada. If the 

children entered Canada in a manner contrary to the 

Immigration Act, the payment of Allowances is stopped and 

overpayment proceedings instituted. Since, in most cases, 

the entry has not been posted due to the negligence of the 

parents, thi3 process, in addition to assisting the admi

nistration of Family Allowances, does much to improve the 

records of the Immigration Branch. 60 

6 The Royal Canadian :f\iounted Police 

One very important function of the Royal Canadian F/lounted 

Police in relation to the Family Allowances Act is their 

serving as District Registrars of Vital Statistics in the 

arctic areas as outlined in Section J of this chapter. 

As in the case of offences under other Federal statutes, 

the R.C.Ivl.P. is also responsible for ascertaining the facts 
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concerning offences and for criminal prosecution under 

Section 14 of the Family Allowances Act which lists offences 

and indicates the maximum punishment which may be inflicted. 

Overpayments not involving fraud are recovered as outlined 

in Chapter XIII, Section 4 D - The Legal Division. The 

Farnily Allowances Jvianual emphasi.aes that: 

Regional Directors must not attempt to recover 
overpayments by correspondence or personal 
interview unless it ia clearly decided by the 
Regional Director that no criminal charge is 
to be laid. The R.C.IIl.P. must not be used as 
a debt collecting agency with a view to recovery, 
since defence counsel, in the event of a subsequent 
charge, may well attack the administration by 
saying that the evidence, if any, has been · 6 compromised or compounded into a civil remedy. 1 

7 The Civil Service Commission 

No attempt will be made here to set forth in detail the 

relationship between the Civil Service Commission and the 

Family Allowances Division. Sorne indication of its function 

has been presented in Chapter XIII, Section 4 B - The 

Personnel Division. It is considered sufficient to state 

here that the Civil Service Commission operates in relation 

to the Department of National Health and Vlelfare as in 

relation to all other Federal departments. 

8 The Post Office Department 

The relationship between the Family Allowances Division 

and the Post Office Department is necessarily a close one as 
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registration forms are kept available at the local Post 

Offices for parents to obtain. It is a continuing respon-

si bi lit y of each Regional Director to insure that the Post 

Offices in his province are adequately supplied with forms. 62 

During the initial registration period postmen placed up

wards of two million registration blanks in Canadian homes. 63 

The Regional Treasury Officers cooperate as far as 

possible with the Post Office Department by mailing Family 

Allmvances cheques at such times and in such a manner as 

will be least inconvenient. On occasion, through local, 

informai arrangements, postmasters have returned cheques 

before delivery in order to prevent overpayment. 64 

9 The Unemployment Insurance Commission 

Arrangements have been made with the Regional Offices 

of the Unemployment Insurance Commission by which the 

Family Allowances Regional Offices receive a list of children 

under sixteen who take out insurance books. 65 Such lists 

indicate that the children named are probably not fulfilling 

the school attendance requirements of the Act and there is 

a possibility that the maintenance provisions are not being 

met • 
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10 The Public Works Department 

The Public Works Department is responsible for providing 

the Central and Regional Family Allowances Offices with 

sui table quarters, mainte nance personnel, and utilities • 
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CHAPTER XV 

THE REGIONAL OFF'I CES 

The day to day administration of Family Allowances is 

accomplished by Regional Offices, one located in each of 

the ten provinces and one in the Central Office for the 

Yukon and Northwest Territories. Each one of these Regional 

Offices is a self-sufficient unit, receiving applications, 

processing them and, through the attached District Treasury 

Office, actually paying the Allowances. The general purpose 

of this Chapter is to point out briefly sorne of the adminis

trative problems which have been faced by these Regional 

Offices and to indicate the size of the job which they have 

been called upon to perform. Table VI sets forth by Regional 

Office the total number of families in pay, the average 

Allowance per family, the total number of children in pay, 

and the average Allowance per child as of Ivlarch .31, 1949. 

This Table also includes the total amount paid in Allowances 

during the fiscal year 1948-1949. The number of persans 

employed by the Family Allo'tmnces Division in each Regional 

Office as of March .31, 1949 is set forth in Table VII. 

It will be evident from the description of the initial 

organization of the Regional Offices that inadequate preparation 

was made for administering the program. In the case of all 

the Regional Offices except the ones for Prince Edward Island 
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TABLE VI 

FA:WliLY ALLOiriANCES PAYJ:!.iENTS DUH.ING FISCAL YEAR, 1948-1949 1 

Jvlarch 1 

Families in Pa Chi1dren in a 

Average Total Amount 
Al1owance Paid, Fiscal 

Province er Fami1 Number Year 1 8-

' 2,296,604 P.E.I. 12,920 14.89 3 2,621 5.90 

N.S. 88,927 13.76 207,282 5.90 14,541,859 

N.B. 70,610 14.96 181,921 5.81 12,471,426. 

Que. 48è ,263 15.47 1,302,242 5.80 89,478,061 

Ont. 575,961 11.81 1,140,778 5.96 80,240,657 

Man • 101,917 12.36 211,752 5.95 15,028,912 

Sask. 115,170 1.3 .3 7 258,370 5.96 18,541,002 

Alta. 124,173 12.75 266,13.3 5. 95 18,72.3,691 

B.C. 147,630 11.24 279,769 5.93 19,.383,427 

Y.& N.W.T. 3,579 12.71 7' 785 5.84 602,065 

Nat'1. 1,729,150 13.25 3,888,653 271,307,704 
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TABLE VII 

AUTHùRIZED ESTABLISH~1ENT OF EACH REGIONAL OFF'ICE AND NUNBER OF 

PEH.SONS EMPLOYED AS OF NARCH 31, 1949 2 

Province Authorized Permanent Temporary 
Establishment Employees Employees 

P.E.I. 9 2 6 

N.S. 47 7 38 

N.B. 38 13 23 

Que. 210 13 191 

Ont. 211 50 147 

Man. 51 15 32 

Sask. 51 14 34 

Alta. 49 9 40 

B.C. 47 14 32 

Y. & N.W.T. 6 2 4 

Total 719 139 547 
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and, of course, the Yukon and Northwest Territories, quarters 

were unsatisfactory and equipment insufficient during the 

early stages. This situation necessarily hampered their 

operations. It is difficult to understand why, rernembering 

that the Fami1y A11owances Act became law on August 15, 1944, 

arrangements for space and equipment were not made during 

the Autumn of that year. Despite the fact that registration 

was to begin on March 22, 1945, the Family Allowances Division 

reported that "during February and March 1945, the officers 

administering Fami1y Allowances encountered all the problems 

of procuring staff, space, and equipment that could have 

presented themsel ves". 3 A possible explanation is that 

most of the personnel who were to administer the program were 

on duty with the armed forces unti1 they were released or 

loaned to the Department of National Health and Welfare early 

in 1945. The National Director did not take over responsibi1ity 

until February 1, 1945. 4 Prior to that date the organizational 

duties were carried on by the Deputy 1>1inister of Welfare 

who was ful1y occupied in developing general policies and 

cooperative arrangements with the Office of the Comptroller 

of the Treasury, the Vital Statistics Division of the Dominion 

Bureau of Statistics, the Post Office Department, and other 

government agencies. Shortages of space and equipment were 

inherent in the national war situation, but certainly much 

could have been overcome if definite plans for Regional 

Office administration had been instituted at an earlier date. 
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It was stated in Chapter XIII, Section 5 that since 

1948 there has been an attempt on the part of the Central 

Office to enforce uniformity among the Regional Offices in 

regard to office structure, and duties and titles of personnel. 

Prier to that year there was a variety of organizational plans 

among the Offices, the larger ones generally dividing their 

personnel into teams. Ench team handled all the problems 

concerned with processing Registrations from a particular 

section of the alphabet. The approved structure is here, for 

convenience, called the central registry system. Under the 

latter plan all routine processing is accomplished by a single 

section and those cases involving problems, such as school 

attendance and maintenance, are referred to specialist groups. 

As will be seen below, the reorganization process extended 

over a period of about five years, the Ontario Office discarding 

the alphabetic arrangement in September, 1945. 

The use'of volunteer workers to assist in the clerical 

operations during the initial registration would appear to 

be a rather novel expedient in public administration. The 

Regional Offices in all provinces but two enlisted the help 

of the Women's Volunteer Services in opening and sorting 

registration forms. 

l British Columbia 

Although registration began on March 22, 1945 in British 

Columbia, the Regional Director did not report for duty until 
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April 5th. The supervision of the processing of registration 

forms prier to his arrival was accomplished by the Chief 

Clerk who arrived from Ottawa on March lSth. As was the case 

in other Regional Offices, the permanent and temporary 

employees were not hired in numbers sufficient to rapidly 

and efficiently process the first heavy wave of Registrations 

so the assistance of the Women's Volunteer Services was 

requested. They rendered valuable help ~ntinuously from 

March 22nd until April 28th. 5 The size of the job which 

they aided in accomplishing is indicated by the fact that 

18,730 applications were received during March, 1945 and 

51,334 during April. By July this number had dropped to 

4,935 and in December only 932 new registration forms were 

recei ved. 6 No substantial increase in the number of new 

applications occurred until January, 1947 with the change in 

the Income Tax Law. 

The British Columbia Regional Office began its operations 

in temporary quarters and with equipment borrowed from various 

public and private organizations. It was moved to permanent 

location on Ivlay 8, 1945. 7 During the first three and a half 

years, this Office was organized according to an alphabetic 

plan, changing to the central registry system during November, 

1948 in order to come into line with the approved national 

set-up. 8 

As may be well imagined, one of the most pressing 

problems faced by the Regional Offices has been birth veri

fication. Allowances were paid beginning in July, 1945 
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Whether or not the children's births had been verified by 

reference to the vital statistics registers or by other 

approved means. The record for British Columbia in this 

respect has been quite admirable. By the end of the 1945-
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1946 fiscal year, of the 209,845 births which had been referred 

for verification, 195,531 or 93.2% had been verified. 9 By 

March 31, 1947, 95.5% of all births were verified. 10 

2 Alberta 

The initial organization and processing of registration 

forms in Alberta was supervised by Mr. J.S. Cormack who had 

been involved in the earlier Prince Edward Island registration 

and was able to profit from his experience there. The Regional 

Director did not assume responsibility until April 20th, almost 

a month after the first day of registration. 11 Unlike 

British Columbia, an alphabetic system of organization was 

never instituted so no change-over was required during a later 

year although sorne alteration in personnel was necessary in 

1948 to bring the Regional Office in line with the standardized 

establishment. 12 

In order to cope with early Registrations, it was also 

necessary for this Regional Office to enlist the help of the 

Women's Volunteer Services. During ~~rch 1945, 1~00 regis

tration forms were received and 65,858 in April. By December 

this number had decreased to 815. l3 A total of 214 members 
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of the Women's Volunteer Services worked from March 24th to 

April 15th. 14 

Office space was very limited in Edmonton during 1945 

and so the Family Allowances and Treasury administrations 

were quartered in the old Edmonton Motors Building which had 

previously been occupied by the United States Army Engineers. 

The Regional Director reported that the necessity of operating 

there while alterations were being carried out was not 

conducive to the most efficient work. Until equipment could 

be obtained through the Department of National Health and 

VJelfare, they depended upon supplies donated by the United 

States Army Air Force - certainly a new departure in inter

national cooperation. 15 

Birth verification in Alberta was accomplished very 

rapidly and efficiently. By the end of the fiscal year 1945-

1946, of the 230,767 births Which had been referred for 

verification, 223,349 or 96.8% had been verified. 16 This 

percentage was higher than in any of the other Regional Offices. 

By March, 1947, 97.5% of all births were verified. l7 The 

Regional Director maintained that verification was not lOa/o 

completed at that time because the vital statistics registers 

were usually three to four months in arrears and because of 

the difficulty experienced in establishing the birthdates of 

children residing in the outlying areas of the province. là 
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3 Saskatchewan 

The Saskatchewan Regional Office was delayed in the 

processing of registration forms during 194-5 because a number 

of postmasters in the province did not receive a supply of 

forms until sorne weeks following the first registration day. 

The exact number of Registrations received by the regional 

Office during each of the first three months is not known, 

the annual statistics presenting only a cumulative total for 

June amounting to 98,095. l9 Despite this delay, the Regional 

Director reported that 97,619 Registrations were processed 

for payment in July. This Office a1so used the Women's 

Volunteer Services for opening mail and sorting registration 

forms. They worked from March 26th to April 30, 1945. 20 

The experience of this Office in regard to quarters and 

equipment was similar to that in the other provinces. They 

first operated in temporary space with borrowed equipment, 

moving to permanent headquarters in November, 1945. 21 

The Saskatchewan Office was original1y organized according 

to the alphabetic unit plan, but changed over to the central 

registry system as of October 1, 1947 - one year prior to 

British Columbia's changing. The decision to reorganize was 

made following discussions with other Regional Directors at 

the 1947 Regional Director's Conference. Prior to instituting 

the new system, the Regional Director inspected the Alberta 

Office in order to learn what changes would be necessary. 22 
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No serious difficulty was encountered by this Office in 

the matter of birth verification. Of the 336,316 births which 

were referred for verification during 1945-1946, 317,385 or 

94.4% were verified by the end of the fiscal year. 23 By 

March 31, 1947, however, there were still 14,258 or 5.5% still 

to be verified. 24 This figure was greatly decreased during 

the succeeding year, at the end of which only 2,906 remained 

unverified. 25 

4 Manitoba 

The permanent Regional Director of the ~mnitoba Office 

did not report for duty until June 7, 1945. The initial 

organization was accomplished by R.E. Curran who later became 

Chief of the Legal Division of the Department of National 

Health and Welfare. He set the Office upon the alphabetic unit 

basis ~mich was undoubtedly the most efficient for processing 

the forms on a mass basis. The Regional Office later adopted 

the central registry system. The processing of applications 

began on ~ffirch 26, 1945 with the cooperation of members of 

the Women's Volunteer Services who continued to assist until 

April 26th. 
26 

During March, 1945, 17,700 Registrations were 

received, 45,239 in April, and 12,569 in May. By December 

the number of new Registrations had decreased to 1,055. 27 

The Manitoba Regional Office was also ha~ppered by a 

lack of suitable quarters and equipment, operations being 
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carried on by improvisation and borrowing. The Office was 
28 not moved to a satisfactory location until February, 1946. 

Birth verification proceeded comparatively smoothly in 

this province. By March 31, 1946, of the 206,127 births 

referred for verification, 182,430 or 88.5% had been verified. 29 

By March 31, 1947 only 4,052 or 2.0% remained to be verified. 30 

This small percentage could have been caused by delay in 

receiving vital statistics registers, difficulty in verifying 

births in outlying areas, and the difficult situation resulting 

when children reached sixteen before suitable evidence of 

birthdate had been received. 

5 Ontario 

Of all the Regional Offices, the one in Ontario serves 

the largest population and so has consistently had the largest 

number of families receiving Family Allowances although fewer 

children than in Quebec. As might be expected, the number 

of Registrations recei ved for processing during the early 

months was staggering. During April alone a total of 286,461 

applications were received and in !Jiay there were 83,492. 3l 

In order to have as many accounts as possible certified for 

payment in the July cheque issue, a number of administrative 

expedients were evolved. The Ontario Office also obtained 

the assistance of the ~'lomen' s Volunteer Servi ces; a tot al of 

984 workers volunteering nearly 5,000 hours of work in order 

to facilitate the processing of registration forms. The 
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shortage of space at the original site of the Regional Office 

did not permit these women to work in conjunction with the 

paid personnel so they were put into a separate building. 

There they opened envelopes, accomplished the primary sorting, 

and shipped the sorted forms to Regional Office headquarters 

by special taxicab. During this initial processing period, 

those forms which could be approved immediately and -vri thout 

question were first acted upon and certified for payment while 

those presenting problems of eligibility were set aside to be 

dealt with at a later date. By June, 1945, there were sorne 

67,000 Registrations which had been deferred for various 

reasons such as school attendance, maintenance, residence, 

am omissions. I•Iost of the deferred forms were approved for 

payment after communicating with the parents. Others with 

minor technical errors were approved for payment in July even 

if satisfaction had not been obtained from the applicants. 

According to the Regional Director, they were to regret many 

of the latter actions. 32 

The situation in Toronto in regard to quarters and 

equipment during the Spring of 1945 was similar to that in 

the other Regional Offices. As described by the Regional 

Director: 

The first few days of operation in the Ontario 
Regional Office were more like commando training 
than job instruction training. The enemy was 
already entrenched. Carpenters, painters, plumbers, 
electricians, landlords, determinedly pursued their 
own objectives while our staff strove wlth might 
and main to get organized. The immediate objectives 
for our staff were firstly a huge pile of "bits and 
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piecesn tha t had to be assembled into tables, 
desks, chairs, etc., and secondly the checking 
of a veritable mountain of Farnily Allowances 
Registration Forms which had been sorted and 
coded by voluntary workers. Led by the worthy 
example of the National Director, the staff 
in high spirits discarded their coats and the 
pile of miscellaneous equipment was transformed 
like magic into the orderly array of six 
checking groups (later expanded into eleven 
alphabetical units). 33 
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The National Director, IVJr. H.B. Curry, assumed responsibility 

for this organization as the Regional Director did not arrive 

until April 28, 1945. 34 

The Ontario Regional Office was originally organized in 

accordance with the alphabetic plan as indicated in the 

quotation above. It was switched to the central registry 

system on September 15, 1945 when the influx of new regis

tration forms had decreased appreciably. 35 

To accomplish birth verification it wa.s ne cessary for 

this Office to employ a night staff of "casual" workers 

who were pa id by the hour. 36 By f.1arch 31, 1946, of the 

950,314 births referred for verification, 837,937 or 88.1% 

had been verified. 37 As of March 31, 1947, because of new 

applications, 131,920 or 12.6% still remained unverified. 38 

This number had decreased to 23,052 by the end of the next 

fis cal year. 3 9 
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6 Quebec 

The Quebec Regional Office, serving the largest number 

of children and paying the largest totalàlowances, has 

been beset with difficulties since its inception. Certainly 

not the least disastrous of these occurred during the 

organization period when, because of political pressures 

incident to the Dominion general election of June, 1945, 

the person in whose name the Family Allowances were to be 

paid was changed, in the case of this Province only, from the 

mother to the father. By the time these instructions were 

received approximately 70,000 forms had been processed naming 

the mother as payee. Following the election this decision 

was reversed and the mother was again named payee, bringing 

the province in line with the ethers. This time about 

370,000 applications had been approved for payment to the 

father and, of course, had to be reprocessed. 40 

A second difficulty faced by the Quebec Regional Office 

was the unwillingness of the province to cooperate with the 

new scheme for registering vital statistics. Quebec did not 

sign an agreement with the Dominion until January 1946. 4l 

As a result, it was necessary to keep paying Allowances to 

chi1dren who appeared to be otherwise eligible, as no attempt 

at birth verification was feasib1e in most cases. In about 

10,000 instances, where the accuracy of birth information was 

for some particu1ar reason cha1lenged, the parents were asked 

for proofs of birth direct1y. A1though the Dominion and the 
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Province of Quebec reached an agreement regarding the reporting 

of vital statistics at the beginning of 1946, the micro

filming of provincial records, coding, card punching, and 

transcribing had to be accomplished before birth verification 

could be begun in ea.rnest. It was not until January, 1947 

that llO ncasual tt employees were put to work verifying the 

births of all children who had received Allowances during 

the period since July 1, 1945. 42 On March 31, 1947 

1,230,932 births were unverified. This number was reduced 

to 294,108 by ~furch 31, 194S.43By the end of the 1948-1949 

fiscal year only 95,731 unverified births remained. 44 

This delay in instituting birth verification caused many 

overpayments to occur. ~mny children received Allowances 

after they were sixteen years old and many were placed in the 

wrong Allowances category. Sorne of these overpayments have 

been particularly difficult to recover as the families may 

be no longer eligible for any Allowances so recovery by 

decreasing or suspending allowances is impossible. 

Another source of overpayment inherent in the Quebec 

situation has been the fact that the school leaving age is 

fourteen years. It is often a number of months before the 

administration receives notice that children have left school 

and have accepted regular employment. A general lack of 

cooperation by the provincial school authorities and a 

scarcity of recognized social welfare agencies have also 

increased the total of overpayments and greatly enhanced 
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the difficulties faced by the Regional Office. 

The Quebec Regional Office has been plagued by a flood 

of correspondance since the start of the program to a 

greater extent than have the other Offices. During one 

summer month of 1945 a total of 70,000 letters was received • 

The Regional Director attributed this situation to the 

following causes, several of which constitute a rather serious 

indictment of the manner in which the pro gram was originally 

organized. (a) Incomplete publicity left the population of 

the ba ck country ignorant of the deta:LJs of the program. 

(b) The distribution of registration forms to the Post 

Offices was not complete. (c) People of Quebec love to 

write letters to members of Parliament or any public organization. 

(d) The relation of Family Allowances to the Income Tax was 

not explained fully or clearly. (e) The similarity of names 

in Quebec caused a large number of cheques to be sent to the 

wrong payee. {f) A large number of cheques were returned 

from rural Post Offices as women in rural areas are not 

generally known by their Christian names. 45 

The Regional Director, who did not assume responsibility 

until June, 1945, also complained of other administrative 

errors which were made during the organization period and 

resulted in much confusion. The most important of these 

seems to have been the failure to keep an index or other 

record of Registrations which had been processed or of those 

'~ich had been returned to the parents for completion. 
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Approximately 80,000 forms were returned to the applicants 

without there being any system for checking their eventual 

return. The Regional Director believed that the supervision 

of processing on the alphabetic unit plan left much to be 

desired, interpretation of instructions varying greatly from 

one part of the alphabet to another. 46 The Regional Office 

adopted the standard plan of organization during November, 

1948. 47 

7 New Brunswick 

From its inception, the New Brunswick H.egional Office, 

located in Fredericton, has been handicapped in its operation 

by inadequate and inappropriate quarters. Because of this 

lack of space, it was not possible to use volunteer workers 

during the initial registration as it was in other Offices. 

Despite this lack of assistance, they were able to pro cess 

for the Treasury all but about 30 accounts of the 55,985 

which were received prior to June 30, 1945. 48 

The New Brunswick Regional Office is the only one, except 

that of the Yukon and Northwest Territories, which has had 

to change Regional Directors since being set up. The 

original Director was replaced during February, 1947. 49 

During 1949 the office procedures were reorganized in 

accordance with the plan suggested by the Central Office. 50 

Birth verification appears to have proceeded very 

smoothly in this Province. By March 31, 1946, of the 
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154,494 births referred for verification, 149,471 or 96.6% 

had been verified. 51 During the next year they were 

practically on a current basis. 52 

8 Nova Scotia 

The problems faced by the Nova Scotia Regional Office 

during the organizational period of 1945 were much the same 

as those found in ether provinces. As reported by the 

Regional Director, trthe staff worked und er handicap in the 

first months and inadequate and unsanitary quarters 

throughout the year". 53 The Women's Volunteer Services 

also assisted in this province, doing the work in their own 

office and then transporting the sorted registration forms 

to the Family Allowances Office. During the month of March, 

1945 6,871 forms were received and 48,364 during April. 

By December the influx of new applications bad decreased to 

1,362. 54 As in the case of Quebec and Saskatchewan, the 

first flow of Registrations was not as great as had been 

anticipated due to the lack of sufficient forms in sorne 

Post Offices. 55 

Birth verification proceeded more s+ow1y during the 

first year in Nova Scotia than in any other province with 

the exception of Quebec. By liiarch 31, 1946, of the 205,374 

births referred, on1y 151,525 or 73.7% had been verified. 56 

This situation was alleviated during the next fiscal year 

at the end of which 96.5% had been verified. 57 With such 
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a percentage completed, they were, in fact, on a current 

basis. 

9 Prince Edward Island 

With the exception of the Regional Office of the Yukon 

and North'ti'lest Territories, that of Prince Edward Island 

is the sroallest in the Dominion. During March 1949, there 

were only 19,920 families in pay. 5B 

Because of its small size and fairly homogeneous 

population, this province afforded an ideal proving ground 

on which to develop administrative procedures and to anti

cipate sorne of the problems which might arise in the larger 

Regional Offices. Registration began in Prince Edward Island 

on February 1, 1945, almost two months prior to the Dominion

wide date. At this time all the departments of government 

concerned had an opportunity to observe the operation of the 

program and the Prince Edward Island Regulations were 

developed as described above. Remembering the initial lack 

of space and equipment in the other Offices, this experiment 

in Prince Edward Island was a bit unrealistic in +ight of 

the follol'ling stateme nt made by the Hegional Director. 

uspace was at all times adequate. Our equipment arrived 

comparatively early and after the end of February, quartera, 

equipment, and stationery were all satisfactory". 59 

Birth verification did not assume the proportions of a 
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serious prob1em here.. By Iviarch 31, 1946, 90.7% of a1l births 

had been verified. 60 By l•1arch 31, 1947, verification was 

on a current ba sis, the re being a balance of only 486 or 1.6% 

unverified. 61 

10 Newfound1and 

There have been many rumors and much speculation 

concerning the influence \'lhich the promise of J?amily 

Al1owances had on the people of Newfoundland when deciding 

to become the tenth province. No attempt will be made here 

to assess the economie and po1itica1 pressures which influenced 

their decision. It is, of course, recognized that a large 

proportion of Newfound1and's population enjoy an extremely 

small cash income and that Family Allowances are particular1y 

advantageous for them. That Allowé.mces were actually paid 

during the first month of confederation would seem to indicate 

that they were employed as a concrete example of the many 

blessings to come. From the chronology of events leading 

to confederation and le a ding to the paymen t of a11ov;rances, 

the reader may draw his own conclusions as to the use made 

of Family Allowances in bringing confederation about. 

On December 11, 1948, representatives of Canada and 

Newfoundland signed an agreen~nt under which Newfoundland, 

after approva1 by the Parliament of Canada, and the Government 

of Newfoundland and confirmation of the Parliament of the 
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United Kingdom, was to enter confederation as the tenth 

province. Approval of the Terms of Union with Canada by 

Newfoundland's Conunission Government was announced on 
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February 21, 1949. Union became effective on March 31, 1949. 62 

In October 1948, two months prior to the signing of the 

initial agreement by the representatives of Canada and New

foundland, the r~ational Director of Family Allowances and the 

Regional Director for Nova Scotia spent a week in Newfoundland 

making a preliminary survey of the situation and interviewing 

heads of government departments which would be concerned in 

the administration of Family Allowances. The necessary 

office equipment had been ordered early in the summer of 

1948. The Nova Scotia Regional Director returned to 

Newfoundland in December and remained for three weeks making 

arrangements for space and for the installation of equipment. 

He was joined by the National Director and they left 

together on December 19th. On that date, just eight days 

after the signing of the initial agreement, the registration 

forms were released through the Post Offices. On December 

28th, a staff consisting of the National Director, the 

Regional Director for Nova Scotia, and personnel borrowed 

from the three Maritime Regional Offices arrived to instituts 

the processing of Registrations and to instruct Newfoundland 

personnel in policy and administrative procedures. By March 

31, 1949, the day on which confederation was officially 

proclaimed, 47,198 registration forms had been received • 
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Payment was made during the month of April on 44,966 

accounts. 63 

11 Yukon and Northwest Territories 

34S 

The Regional Office for the Yukon and Northwest Territories 

is located in the Central Office of the Family Allowances 

Division in Ottawa and, as mentioned above, its Regional 

Director also serves as Executive Assistant. Many of the 

details of administering Family Allowances to the inhabitants 

of the Yukon and Northwest Territories are handled by the 

Indian Affairs Branch and the Northwest Territories and Yukon 

Services as described in Chapter XIV Sections 2 and 3. The 

principal work of the Regional Office consists of the final 

inspection and approval of Regj.strations before submission 

to Treasury, the maintenance of records, and, on advice 

from the Indian Affairs Branch, the Northwest Territories 

and Yukon Services, and the Commissioners of the Territories, 

the issuance of instructions to Treasury to cease or resume 

allowances for particular children. 

As is evident from Table VI above, this Regional Office 

is much the smallest of the eleven now in operation. Birth 

verification has been quite slow, primarily because of the 

nature of the territory and the population and the difficulties 

of communication. As of March 31, 1946, verification of only 

52.3% of births had been completed. 64 By the end of the 

fiscal year 1946-47, this percentage had been raised to 79.4. 65 

By March 31, 1949, there remained only 563 unverified births. 66 
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CHAPTER XVI 

R~GIONAL OFFICE STRUCTUB.E AND PROCEDUHE 

A description of the organization and structure of the 

Family Allowances Regional Offices is much more easy to 

accomplish as of 1949 than it would be as of, say, 1946. As 

has bee n mentioned frequently in the pre ceding chapters, it 

was in 1948 that the Director of Family Allowances, at the 

request of the Civil Service Cownission and in the best interests 

of the administration, encouraged the Regional Offices to adopt 

a standardized pattern of organization and procedure. The 

last Regional Office to fulfill the requirements was the one 

in New Brunswick which accomplished reorganization during 1949. 

The delay in this Province was due primarily to the necessity 

of changing Regional Directors. 

A survey of the structure of the Regional Offices in 

1946 would have shown that a great many plans and deviees were 

being employed. Sorne Offices were organized on the basis of 

alphabetic groupings. Others dealt 'Vlith Registra ti ons and 

changes through a single processing unit. The latter plan has 

been referred to previously as the central registry scheme. 

Although there were only these two main organizational patterns, 

it is not to be inferred that any two Regional Offices were 

alike in all details. Sorne differences \vere inevitable due 

to the varying number of accounts in pay among the offices and 
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differences in the general situation within the provinces. 

For example, the number of persans employed and the amount 

of specialization in the Ontario Regional Office was bound 
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to be greater than that in the Nova Scotia or Saskatchewan 

Offices. There were many differences, however, which were 

not due ta the size of the task but resulted rather from the 

fact that each Office was permitted almost complete freedom 

in developing its own structure, the only pattern for initial 

organization being the method of registration used in Prince 

Edward Island a month prior to the general Dominion regis

tration date. 

It would be of no particular value to argue here whether 

it would not have been more efficient for the National 

Director and his staff to have insisted upon uniform organization 

from the very beginning. It is very possible that a satisfactory 

organizational plan could not have been developed initially 

which would have been workable in all instances, as the 

Dominion had no experience in administering such a program 

with the exception of Dependents Allowances during World War II 

which were obviously dissimilar to Family Allowances in many 

particulars. 

The present standard organizational structure of the 

Regional Offices is the result of much consultation between 

the Regional Directors and the National Director, and between 

all concerned and the Organization and Methods Branch of the 

Civil Service Commission. Perhaps the greatest contribution 
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to its development was made by the Ontario and Quebec 

Regional Offices. The structure which they developed 

jointly is, for the most part, that vmich is in force today. 

All Regional Offices, however, contributed their suggestions 

and experiences until the present plan evolved. 

There is much to say in favor of such an evolutionary 

process. The present plan is based on actual experience in 
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the administration of Family Allowances and the most successful 

elements of all plans have been accepted. As all Regional 

Directors had an opportunity to experiment with their own 

ideas and discarded them only after consultation with the 

other Regional Directors and the Central Office staff, the 

possibility of their willingly adopting the standard structure 

was greater. During the approximately three years before the 

standard organization pattern was accepted, there was an 

opportunity to learn the effect on administration of the 

peculiar situations found in the different provinces. The 

provinces differ not only in size of population and geographie 

area but also vary as regards the structure of provincial 

government departments, school attendance laws, availability 

of social service agencies - both public and private, and 

general attitudes towards public social services, especially 

on a federal level. It was mandatory that any satisfactory 

organization plan should take into account such provincial 

variations. 

As the standardized organization plan is now in effect 
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in all Regional Offices, a description of ho v; i t operates 

will be presented in the case of only two. Ontario was 

chosen because it is one of the two largest Regions and has 

been considered, because of its size and proximity to Ottawa, 

as a pilot unit. The Nova Scotia Regional Office is included 

as constituting a typical small Office. The organization 

of the Quebec Regional Office is discussed briefly in order 

to indicate variations in structure and administrative 

procedures from the Ontario ~egional Office plan which have 

been dictated by the peculiar social and political circumstances 

which obtain in that Province. It will be evident from the 

description of the organization of these Regional Offices that, 

although the general lines of structure are similar in most 

instances, variations do occur among the Regions. Sorne of 

these have been dictated by provincial conditions and peculiar 

personnel problems. It is difficult to account for the 

structural difference found in Nova Scotia. 

The information concerning these Regional Offices was 

ohtained during Visits made by the writer. The complete 

pic ture of Regional Ofîice acti vi ty is, of course, not presented 

here, but only the most essential outline. In arder to 

simplify the discussion, emphasis is placed upon the procedure 

involved in the processing of new Registrations. None of 

this material is available in published form. 
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1 General Organizational Pattern 
' 

The general organizational pattern is actually a very 

simple one. As described by the Assistant National Director, 

Regional Offices are usually divided into five sections; 

Central Registry,Administrative Services, Registration 

Processing, Eligibility Review, and Welfare Services. Regis

trations enter the Regional Office through the Central Registry. 

From there they proceed to Registration Processing where, if 

there are no complicating factors, they are completely 

processed, births verified, and the accounts sent to the 

Treasury Office for payment. If complicating factors are 

recognized, the file is sent to the Eligibility Review Section 

which consists of specialists equipped to handle questions of 

school attendance, residence, domicile, maintenance, and the 

eligibility of child placing agencies. Any problems which 

might require investigation by an outside agency are referred 

to the \Velfare Section. The Administrative Servi ces Section 

is involved in all steps of this procedure. 1 

2 Regional Office - Ontario 

A Senior Administrative Group 

Members of the senior administrative group in Ontario 

are the Regional Director, the Assistant Regional Director, 

and the Superviser of \'Jelfare Services. The Regional Director 

is responsible for the administration of Family Allowances 
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in the Province of Ontario. The Assistant Regional Director, 

as adviser and aide to the Director, is primarily concerned 

with office organization and procedure. The Superviser of 

Welfare Services, a trained social worker, advises the 

Regional Director on "welfare 11 problems, maintains close 

liaison with social service organizations, and directs the 

activi ties of the ~'lelfare Services Section. 

Only in this Regional Office is there a Junior Research 

Assistant responsible to the Regional Director. Presumably 

this position was established here in order that inquiries 

from the Central Office might be answered more accurately and 

expeditiously. 

B Section 1 - Administrative Services 

The Administrative Services Section assists all the other 

sections in the Regional Office. Personnel maintains all 

records and data concerning employees. Stationery and Equipment 

orders and distributes supplies. Special Inauiries and 

Suspension Review prepares replies, for the signature of the 

Regional Director, to letters from the Central Office, Members 

of Parliament, and others of an urgent nature. Unrelated to 

that function is their monthly revie\·J' of all accounts held in 

suspense to insure that they are being retained there for good 

reason. Subject Registry maintains files of correspondence 

dealing with matters of policy and administration. Stenographie 
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Pool services the entire office, no group or individual, 

except the Regional Director, having a private secretary or 

typist. Translation provides French and English translations 

as required. General Correspondence conducts correspondence 

of a general nature not requiring the attention of a specialist 

unit, or which concerns more than one unit, and effects changes 

of address when not reported on official forms. The Interview 

unit accomodates complaints and requests for information made 

in person or by telephone. Treasury Liaison and Statistics 

controls all files and documents going to and from the 

District Treasury Office and compiles statistics concernihg 

them. OverJ?ayment and Hecovery, in cooperation with Treasury 

officials, performs the duties of the Regional Office in 

regard to overpayments as outlined in Chapter XIII, Section 

4 D above. 

C Section 2 - Central ltegistry 

The Central Registry consists of the Jvlail, Index Cards, 

and Files units. The î•1ail unit is a joint Family Allowances 

Division and Treasury operation which processes all mail and 

distri butes incoming mail to appropria te sections. It keeps 

a record of all documents which are submitted and arranges to 

have them photostated. The Gard Index is an alphabetic 

record of all accounts whether active or inactive. Information 

on the cards includes the payee's name, address, amount of 

allowance, and husband's name and address, if different. 
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All new registration forms are checked against this file for 

duplication. The iiles unit maintains all files of Regis

trations and relevant correspondence. They are kept in 

numerical sequence and drawn as they are requested by ether 

sections and Treasury. The magnitude of the task performed 

by this group may be appreciated if it is remembered that, in 

1\Iarch, 1949, there were 575,961 families receiving allowances 

and many thousands of inactive accounts. 

D Section 3 - Registration Processing 

This section is divided into three units; Processing, 

Transfer, and Birth Verification. 

Each incoming Registration is sent directly to the 

Processing unit vlhich checks it for correctness <:.nd completeness 

and indicates the date on vrhich payment should start, the amount 

of payrnent, and the name of the payee. VJhen disagreement or 

omission occur, this unit sends a letter tc the parents 

requesting the necessary information. Supplemental Regis

trations are amalgamated with proper files and any change of 

address is noted. Registrations containing questions of 

school attendance, employment, residence, maintenance, domicile, 

or involving child placing agencies or institutions are sent 

to Section 4 - Eligibility Review. Upon completion of 

processing, Registrations are sent to the Stenographie Pool 

where Birth Verification Cards, containing name, address, date 
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of birth, and Family Allowances Number, are made out. The 

Registration and the Birth Gard are returned to the Processing 

unit where the Birth Verification Number is entered on the 

Registration. If the Birth Register contuining the month of 

the child's birth has been received from the Vital Statistics 

Division of the Dominion Bureau of Statistics, the Regis

tration and one copy of the Birth Gard are sent to the Birth 

Verification unit, the other copy of the Gard goimg to 

Treasury. If, as is more frequently the case, the Register 

has not been receiveà, the Registration is sent directly to 

Treasury for payment with the duplicate Birth Verification 

Gard and the original Gard is forwarded to the Dirth Verification 

unit. In cases of adopted children and those born out of the 

province, the Registration accompanies the original Birth Gard 

to the Birth Verification unit. 

Indian applications are hanàled by a separate section 

of the Pro cessing unit. 

The Transfer unit processes all files transferred from 

or to the Ontario Regional Office. 

When Birth Cards are received in the Birth Verification 

unit, they are usually filed alphabetically to avvait the 

arrival of the appropriate Birth Register. Births for Which 

the llegister is available are checked immediately and the 

Registrations sent to Treasury for payment. In either case 

the method of birth verification is the same. Upon receipt 

of a new Birth Register, the Birth Cards are checked against 
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the alphabetic index. When the na me and surname have be en 

located, the Birth Registration Number is placed on the Birth 

Gard which is passed to Treasury persormel who locate the 

child in the numeric index and place the Family Allo'lflances 

Number opposite his name in the Register. 'When a child's 

name is not found in the Hegister, the parents are requested 

to submit documents proving the child' s birth and provincial 

vital statistics authorities are notified so that they may 

encourage the parents to effect a delayed registration. \rlhen 

any errors in birthdates as listed on Registrations arc located, 

Treasury is notified so that li'amily Allowances payments may 

be adjusted accordingly. 

In the case of a child born in Canada but in another 

province, a letter is sent to the Regional Office in the 

province of birth gi ving his Family Allowances Number. The 

Regional Office in the province of birth enters the Family 

Allowances Number in the appropriate Birth Register &nd 

returns the child 's Birth Verification l~umber vlhich is 

forwarded to Treasury. Foreign births are handled as explained 

in Chapter XIV, Section 5 above. A special procedure is 

effected for adopted children in arder that their n?~es at 

birth may be kept confiàential. 

The Dirth Verification unit is alsc responsible for 

making appropriate adjustments as indicated by death lists 

received from the Vital Statistics Division. 
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E Section 4 - Eligibility Review 

This section con tains School, Residence and N.aintenence, 

and Child Placing Agencies units. 

The School Attendance unit studies and makes decisions 

co ne erning all ne\•f Regi strations \vhich contain school 

attendance problems. There are very few of these no\v as 

most children are infantswhen first registered. 

As mentioned in Chapter XIII, Section 3, c, the 

responsibility for determining ·whether or not a child' s scheel 

attendance is satisfactory rests with the provincial scheel 

authorities. As explained by the Family Allow<:mces Hanual: 

It is a matter for the provincial authorities 
to decide what constitutes unsatisfactory 
attenàance, that is, the number of days absence 
or the types of absence which are to be con
sidered as unsatisfactory. If information 
regarding unsati sfactory attend ance is received 
from a source other than the provincial edu
cational authority, no action should be taken 
regarding Family Allovrances on the basis of 
such information, but the matter should be 
referred to the provincial authori ty for 
decision. 2 

The Manual goes on to say that "It is important th at the 

Regional Directors establish and me.inté:.in a good working 

relati onship with provincial school authorities". 3 This 

Regional Office function is discussed in Chapter XVIII below. 

I>Vhen a report concerning a particular child is received 

from the Ontario school authorities, his file is read by 

this section. If the provincial school authority recomrnends 

tha t the allowance be discontinued, instructionsto this effect 
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are sent to Treasury. If it is discovered that his attendance 

has bcen unsatisfactory during previous months, overpaymant 

proceedings must be instituted. 

It will be remembered that the Regulations state that 

"A parent shall be deemed not to cease to maintain a child 

who is attending school or receiving equivalent training, only 

by reason of such child being partially employed or engaged 

in work unJ.ess the earnings recei ved the re for exceed, on an 

average the sumof ~35.00 permonth". 4 It is one of the 

duties of the School Attendance unit to determine ~t.rhen children 

attending school have received earnings exceeding the prescribed 

amount and discontinue the allowance or institute overpayment 

pro ceedings as indicated. 

The Residence and f\.iaintenance unit has distri buted its 

functions into five areas, each handled by a subsection. The 

File Record section serves the other four. The Domicile 

section has the very important responsibility of establishing 

the eligibility for allowances of children in relation to the 

»residence" and ndomicile" provisions of the Act and Regulations. 

The 1•Iaintenance section is concerned vli th that portion of the 

Act which states that a parent, in order to be eligible, must 

nsubstantially" maintain a child 5 and with the provision of 

the Regulations which states that a parent shall be considered 

as so maintaining a child if his contributions to his care 

and training amount to at least $5.00 per month nprovided such 

amount or value exceeds the arnount or v-alue of contributions 



for such purpose rn&de by any other individual or ir..dividuals 

who has or have applied to register the child for the 

allowance n. 6 This section must decide who is the proper 

payee in instances of divorce or separation, when the custody 

of a child is changed, and vlhen a child lives vlith foster 

parents, but is not concerned with children in institutions 

or und er the care of child placing agencies. The Marriages 

and Deaths section i.:> responsible for appropriate action when 

notified of the remarriage of a parent and for establishing 

the eligibility of a new payee vlhen notificd of the death of 

the original payee. The Duplicate Payments section investigates, 

by letter, where payment for the same child has been made to 

two payees. 

The full significance of the function of the Child 

Pla cing Agencies unit of tha Eligibility Review Section '<vill 

be apparent in Chapter XVIII \vhich is concerned with the 

relationship of the Hegional Offices with provincial authori ties 

and private agancies. Briefly, this unit processes all 

applications recei ved from child placing agen ci es, adjusts 

accounts as required by the transfer of children between child 

placing agencies and ether parents, keeps records of payments 

to such agencies, and maintains a card index and files 

separate from Central Registry. Children in institutions are 

also the responsibility of this unit. In compliance with the 

Act and Regulations, institutions are never considered as a 

parent or payee for the purposes of Family Allowances. The 
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eligibility of parents is established through cooperative 

arrangements made with the institutions concerned. They 

report all admissions and discharges and every six months 

verify tte list of children as submitted by the Regional 

Office, indicating the amount of maintenance contributed by 

the parents. To facilitate this process, including the 

drawing up of lists, this unit maintains a card index cf 

accounts by institutions. 

F Section 5 - Welfare Services 

The function of the it!elfare Services section i s a bit 

nebulous as it is not responsible for any particular category 

of accounts nor is it designed to enforce exclusively any 

specifie section of the Act or Hegulb.tions. Generally, i ts 

duty is to "assist and advise the Regional Director and 

Administration on all matters pertaining to welfare". 7 

Special respoP..sibilities of this section are the establishing 

and maintaining of liaison with provincial public welfare 

authorities, institutions, and private social agencies and the 

supervising of persans serving as third party adnùnistrators. 

In arder to accurately portray its duties, it seems appropriate 

to quete in full the description of its ~1nction as conceived 

by the Superviser of ~·lelfare Servi ces of the Central Office. 



(1) R.eviewing of files passed to the Welfare Section, 
where it is felt there is a welfare problem. 

(a} 

( b) 

(c} 
(d) 

(e) 

{f) 

( g) 
(h) 

( i) 

Family problems in conne ct ion wi th separation, 
divorces, desertions, etc. 
Children being placed by parents either with 
other familias or institutions. 
Children being neglected by parents. 
Cases coming to light through institutional 
checks, which would indicate welfare probler:1s. 
neviev..ting of overpayment account::; where it 
appears that we are creating a hardship by 
withholding all payments of the account. 
Ruling on the eligibility of any child-caring 
agency to receive Fnmily Allowances. 
Ali cases of misuse of Fa.nily i~.llowances. 
School attendance problems l'lhere a so·cial 
problem appears to exist. 
All requests for socitil assistance of any 
type. 

(2) Initiating of investigations re welfare problems. 

(3) Hevi ew of welfare reports and interpreting them to 
administration. 

(4) All liaison with 'lfTelfare agencies. 

( 5) All referrals to welfare agen cie s. 

{6) All liaison with institutions, which will include the 
making of initial arrangements for the reporting of 
admissions and disch~rges. 

(7} All interviewing where there appears to be a 
we lf are pro blem. 

(8} In conjunction \\tith the Regional Director, do 
community contact work. 

(9) Responsible for the education and training of the 
staff to appreciate welfare problems. 

(10) To assist the administrative staff in getting 
birth verification for adopted children. 

(11) Responsible for the appointment of all third-party 
administrators. 

(12) Responsible for the getting of third-party adminis
trators' reports, reviewing same and recommending 
to the National Office that payment be made. 8 
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3 Regional Office - Quebec 

In general, the Regional Office of the Family Allowances 

Division for the Province of Quebec is organized in accordance 

with the pattern effected in Ontario. There are several 

important variations, hovrever, which are described below. 

A Senior Administrative Group 

The Quebec Regional Office has tvlO positions \'Iithin this 

group \·rhich are not included in the Ontario plan. The first 

is called Liaison - School and Juvenile Work. The duties of 

this official include the interpretation of Family Allowances 

policy concerning school attendance and juvenile work, and 

the maintenance of close liaison wi th provincial authori ties, 

school attendance officers, employers, and other public 

organizations. It i.3 certainly open to question whether this 

position is justified and whether such work should not be 

handled by the Regional Director, his Assistant, the Superviser 

of I:Jelfare Services, and the school attendance unit of the 

Eligibility Review Section, as iH the case in the Ontario 

Regional Office. It is, of course, recognized that more 

prot lems conc erning school attendan ce and juvenile work 

arise in this province than in Ontario bec&use of the lower 

school leaving age. It was intimated to the writer that this 

position was established wi. th a particular Principal Clerk in 

mind vmom they could not transfer and whom they did not feel 



capable of more exacting administrative duties. 

The Quebec Regional Office is the only one in the Dominion 

which operates a Sub-Office, a Supervising Clerk being stationed 

in I-lontreal. His dutie s consist of providing information 

concerning I•'amily Allow.::.nces as rcquested and making investi

gations in the Niontreal district. The value to the administration 

of this of~ice has diminished as Family Allowances have become 

fully acccpted and generally understood. As all individual 

files are located in Quebec City, he is able to answer 

questions of only the most routine and general nature. Not 

being under the direct supervision of the Regional Director, 

there is the possibility of his giving erroneous policy 

interpretations. 

B Section 1 - Administrative Services 

The organization of this section is identical to that 

in Ontario except that Subject Registry, Translation, and 

General Correspondence are lumped into a single unit and there 

is no Special Inquiries unit. 

C Section 2 - Central Registry 

There is relatively more activity among those responsible 

for the files in the Quebec Regional Office than in the Ontario 

Office. The Family AJ.lowances !•1anual states that 11All files 

ar~ to be passed to Treasury for any action other than change 
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of address. The present variation in the Toronto Office may 

continue until the Civil Service Commission has reviewed 

the situation in that office a..nd made recommandations. n 9 

As a result of this policy, as many as 1200 files per day 

are sent to Treasury o.nd returned in the Quebec Regional 

Office. lO Not only does the actual transporting of records 

involve a large nurnber of persons and much time, but each 

file must be accounted for by Central Registry which results 

in delay. Since the Treasury personnel are not particularly 

trained in Family Allowances Division policy, it v;ould seem 

that their examination cf the records vwulè. have little value. 

It was reported by personnel in the Quebec and Nova Scotia 

ilegional Offices that many files are returned by Treasury for 

correction but usually for minor, technica1 reasons which do 

not affect eligibility for payment. 

D Section 3 - Eligibility Review 

The Ontario Regional Of:ice has subdivided its Eligibility 

Revievl section into three units. In :~uebec thcre are five 

uni ts; School, Juvenile ·~~orl-e, Agencies and Societies, 

Maintenance, and H.esidence .:md Domicile. intenance and 

Residence and Domicile are separated for convenience as 

visualized by the Quebec administration. The volume of V>rork 

in ~uebec resulting from the fourteen year school leaving age 

has ne cessitated the two uni ts; School and Juvenile IJJork. The 
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Agencies and Societies unit performs the same function as the 

Child Flacing Agencies unit in Cntario. 

E Section 5 - \'/elfare Services 

The function of the Vielfare Services section in the 

:..~uebec :îegional Office is identical to that in Ontario except 

that in Quebec, because of the scarcity of recognized social 

agencies, the section investigates many soc l situations 

with its o~~ personnel. 

4 Regional Office Nova Scotia 

At first glanee, the organization chart of the Nova Scotia 

Regional Offic~ appears to be very different from that of 

Ontario. The procedures follovTed, however, are identical. 

New and supplemental Hegistrations are processed by a single 

section and those involving specifie problems of eligibility 

are referred to specialist units. Before Registrations are 

sent to Trcasury for payment, birth verification procedure 

is instituted in exactly the same manner as in Ontario and 

Quebec. The ','Jelfare section performs no routine duties but 

fulfill s the functions as defined by the Supervj.sor of vlelfare 

Services in the Central Office. 11 

A more typical small Regional Office is that of 

Saskatchewan, the structure of which is shawn on Chart No. 5. 

Despite the variation in structure in Nova Scotia, the 
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organization is similar. All the administrative functions 

in this Office may be visualized as being in a single section 

under the supervision of a Head Clerk. The Birth Verification 

and Central Registry units in this Regional Office include 

the functions of the Central Registry and Registration 

Processing sections in Ontario. The Miscellaneous unit in 

Nova Scotia is analogous to the Administrative Services in 

Ontario and ·~uebec. The duties of the Eligibility Heview 

section in the tvw l&rger offices are cl.istributed between the 

Schools and I\l~aintenance, Domicile, and Residence units in 

Nova Scot ia. 

A Central Registry 

The Central Hegistry section includes not only r·Iail, Card 

Index, and Files units but also a Process unit which certifies 

new and supplemental Registrations for payment or refers the:r.t 

to spe cialist sections. 

B Schools 

This section is responsible for enforcing the school 

attendance provisions of the Act and Regulations and for 

maintaining liaison with the provincial Department of Education. 

It performs, in addition, two rather unrelated tasks: processing 

Registrations received from child placing agencies and effect-

ing any reported changes, and dealing with applications received 

from Indian parents. 
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C Maintenance, Domicile, and Residence 

Difficult problems of maintenance, domicile, and 

residence are referred to this section for solution. All 
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institutional records are kept here under the supervision cf 

the Superviser of Vlelfare Services. The system employed for 

keeping track of children in institutions is a bit different 

from the Ontario plan. Notifications of intake and disch~1rge 

are received through the Nova Scotia Department of Public 

lfare. To accomplish the required semi-annual institutional 

check, one of the social v:orkers from the Welfare Services 

section personally visits each institution rather than merely 

forwarding a list of children reported as teing 1here. 

D Birth Verification 

Same as in Ontario and ~uebec. 

E Miscellanecus 

Same as Administrative Serv ic cs in Ontario and C-Jueb ec. 

F Welfare Services 

Same as in Ontario and Quebec • 
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5 General 

Even in this brief and broad outline of the structt:tre 

and procedure of three Regional Offices differences are 

apparent. The two most important of these are the individual 

arrangement by sections emplcyed in Nova Scotia and the 

variation in procedure in regard to sending records to 

Treasury which is pcrmi~ted only in Ontario. On the whole, 

hov·1ever, uniformity has been attained in the method of 

proc essing application.J c:.:.nd œking changes, and in the use of 

the Welfare Section. 

Consideri the differences round in ju;3t these three 

Offices, it is pi~b&ble thnt many more vari&tions in structure 

and procedure exist ar,wn?:; the remaining eight. In addition, 

a detailed and prolonged study of the activities of the 

various sections in all the Offices would undoubtedly bring 

to lir;ht some diversity in the interpretation of policy. As 

menti one à in Cha.pter llii, Section 5, the National Direct or 

of F'amily Allowances has not <ievelopeà any regular method of 

determining just how much lack of uniformity there is. 'The 

Regional Directors intcrviewed stated that they realized 

that sorne variation must exist but they \vere um"lilling to 

estimate its extent. An example of such divergency in 

interpretation v~as givcn by the Hegional Director irL Nova 

Scotia. From cases transferred into his province he discovered 

that the Regional Office in Prince Edward Island v1as resuming 
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the payment of Allovuinceo for the month during which a child 

returned to 3Chool aftcr a period of non-attendance. In Nova 

Scotia the AllovJances were ueing reinstated for the month 

after return. 12 Such a difference in policy may appear to 

be unimportant but it does mean the loss of a month's 

Allowance to a nmnber of children. Further investigation 

would certainly uncover simil&r di screpa.."1cie s. 
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CHAPTER XVII 

THE TR~ASURY AND FAJIILY ALLO">'IANCES 

There is a District Treasury Office operating in 

conjunction with each Family Allo1.1ances Regional Offic€s. 

In all provinces except the fJiari times and Ne\"lfoundland, these 

Treasury Offices handle only Family Allowances business. In 

Nova Scotia, New Brunswick, and Prince Edward Island, they 

also audit, payments made by the Dor:linion to the Provinces. 

In Newfoundland, the District Office perforr.1s all Treasury 

work which is ne cessary. 1 

In large measure, the success of the administration of 

F~mily Allowances in e&ch Region depends upon the cooperation 

between the Regional Director and the District Treasury 

Officer. Neither has any authority over the other. The 

Regional Director is responsible to the National Director of 

Frunily Allowances whc is in turn responsible to the Deputy 

rftinister of \'ielfare of the Department of National Real th and 

klelfare. The District Treasury Officers receive instructions 

from the Chief Treasury Officer who is assigned to the 

Department of National Health and Welfare by the Comptroller 

of the Treasury. As in the case of the Family Allowances 

Division, the Treasury administration has been greatly decen-

tralized. r-:tuch leeway has be en permi tted the Di strict Offices 

in making cooperative arrangements and adjusting their methods 

379 
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Cooperation between the 'l'reasury and the Family Allowances 

Division has been quite successful on beth the regional and 

r~tional levels. The Chief Treasury Officer repcrted that 

during the initial period of administration there was sorne 

antagonism betwcen the Hegional Directors and the District 

Treasury Officers. Viith the passage of timç; and the good 

offices of the National Director and the Chief Treasury 

Officer, all serious conflicts have been assuaged. On the 

national level, excellent working relations exist. The 

Jirector of Family Allmvances and the Chief Treasury Offi cer 

confer frequently and neither issues directives or instructions 

without the full approval of the other. 3 

The problem faced by Treasury when preparing fer the 

payment of Family Allowances was probably much more difficult 
-tl/lf,.. 

than ,.,tJ.ich the Fan~ily Allowances Division had before it. 

The magnitude of the job v1hich Treasury ·.vas called upon to 

perform appeared overwhelming as Canada had not experienced 

the paying out of such large sums of money to so ~any 

recipients. The payment of Dependents illlovrances was 

somewhat analogous but on a much smaller scale. An inter-

departmental committee began working on the problem of method 

of payment, record keeping, and accounting shortly after the 

Family Allowances Act became law in the surmner of 1944. The 

methods employed in the payment of Dependents Allowances were 

studied carefully and a member of the comnittee went to the 
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United States 'mere he inspected the Social Security Board 

system in Baltimore and the rnanner of keeping records used 

by the Navy in Clevel&nd. 4 

The method of payment '<lhi ch 1·ms finall y se le cted was 

very similar to that employed by the Treasury in making 

payments as authorized by the Dependents Allovvance Boe.rd. 
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The cheques were to be of the I .B.I1l. card type in order that 

they mieht be eE;.sily redeemed by machine. The name and 

address of the payee and the amount of allmvr.nce \lere to be 

entered by 11Addressographtt 5 procedure. The use of cheque 

vœiting machines, gang punches,and envelopers and, in general, 

the method of audit were also to be similar. The outstanding 

difference was that Dependents Allo'•rance Treasury adminis-

tration "\~as centralized in Ottawa. 

There was sorne discussion during 1944 as to ~mether a 

6 complete I.B.N. set-up should be used. There are many who 

still wish that such an arré:ngement had been adopted, making 

the compilation of valuable statistics concerning the families 

in receipt of allowances possible. 7 The Dominion Bureau of 

Statistics employs I.B.M. methods exclusively. It was 

recognized, hmv-ever, th at, if the I. B .M. system v;as adopt ed, 

it would be necessary to maintain three cards for each family 

and that, on the average, a "che que runn vwuld last about 
$ 

thirty days. The Addressograph machine useà at present is 

able to write 3400 cheques per hour. During 1949, the Ontario 

District Office, Vlith three such machines, was processing 



approximately 570,000 cheques in ten and one half days 

working six hours per day. 9 A rapid "cheque run" adds much 

to the efficiency of the administration as it results in 

fewer adjustments during the succeeding month and avoids 

overpayments. 

In arder to illustrate the methods of pay~ent used by 

the Office of the Comptroller of the Treasury, a description 

of the operation of the Ontario District Office follows. In 

general, District Treasury Office procedures have bcen 

uniform throughout the Dominion but sorne variation has 

occurred. Instances of procedural and structural difference 

will be pointed out in the cases of the District Offices in 

Quebec and Nova Scotia. 

No attempt is nmde here to present the full details of 

Treasury administration as, ~nth few exceptions, all its 

functions are of a routine nature although rather complicated 

at first view. The action t~~en in regard to new Registrations 

\'dll be concentrated upon as it involves all sections of the 

administration, but even it will be described in only general 

terms. Information for this discussion was obtained through 

visits to the three District Treasury Offices and interviews 

with the District Treasury Officers. More specifie details 

concerning the Office in Toronto were obtained from the 

mimeographed manual entitled; Activities and Procedure of 

Treasury Office, National Health and Welfare (Family Allowances}, 

Toronto. 
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1 District Treasury Office - Ontario 

A Administrative, Personnel, l.\lail 

The duties of this section are quite apparent from its 

title. Its general administrative functions include the 

issuing of duplicata and special cheques to Farnily Allowances 

payees, maintaining postal meter control, ascertaining that 

all accounts are balanced before monthly cheques are issued 

to the Post Uffice, and preparing monthly statistical reports 

and special statements. The Personnel unit handles all 

matters rolating to Treasury employees in the District Office. 

The lli!.ll unit works in cooperation with Family Allo\l'"ances 

Division personnel. 

B Receiving, Examining, Distribution, and Birth Verification 

This section receives Registrations from the Family 

Allovljances Division, examines them for completeness and 

accuracy, and then sorts them according to Birth Verification 

Number. As \vill be remembercd from the previous chapter, the 

duplicate Birth Verification Cards are sent to Treasury by 

the Regional Office. These are checked against each Regis

tration by Treasury to insure that the Birtl1 Verification 

Numbers he.ve been allotted properly. When this process has 

been accomplished, the Registrations are sent to the Treasury 

Index to make certain that the account is not already in pay • 
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They are then sorted by Fnmily Allow2nces Kumber and sent to 

the proper Visi Record ledger position. 

Zach Registration is returned to this section with three 

copies of a Ch::tnge Sheet shov.ring the amount of the allowance 

and the Visi Record Gard of the account. The Visi rlecord 

Gard, original Change Sheet, 2nd ITegistration are sent to the 

Hachine Section vlhere an Addressograph plate is made for the 

account and the name is stamped on the Visi Record Gard and 

name and address on an Index Gard. The second copy of the 

Change Sheet is sent to the Control Section and the third is 

returned to the Visi Record Section as a receipt. 

\'ihen the :i.egistration, Visi Record Gard, and Index Gard 

are returned from the Lachine Section, t-hey are di stribut.eci to 

the appropriate units, the H.t:gistration going back to the 

l<,a!nily Allo1vances Division whero i t is filed. 

vihen the original Birth Verification Gard is received, 

thi~ section copies the Eirth Registration Number on to the 

duplic.:1te and rett;.rns the original to the Family Allovmnces 

Division. vlhen a i"oreign Birth Gard is received, the port 

of entry and Gard Number are placed on the duplicate Birth 

Verification Gard and thr; Foreign Birth Card is returned to 

the Hegional Office. 

C Visi rtecord Section 

It is ti1e Visi rlecord section upon which the efficiency 

and accuracy of the Treasury administration in large measure 
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depends. It is here tb~t the record of each child in receipt 

of AlloHances is maintained on a Visi accord Gard raade eut 

for each farnily. These are so arranged in banks of 10,000 

that they may be easily scam:ed. Each ledger clerk has 

responsibility for two such banks or 20,000 accounts. He is 

required not only to keep a record o: each account and the 

amount of Allowance paycule cach nonth, but also to direct 

chc..nges in Allowances either as a result of children entering 

ne'V'I &6e groups or upon advice of the Family AJ.lmvances 

Division or ether sections of the District Treasury Office. 

When the l.let;istration is received by a dger clerk, 

he makes out a Visi Record Gard for the family, listing the 

names of the children. Follc':Jing each child' s name, he 

enters the dates on which the Allm-.rance v;ill be increased and 

finally terminated. The name of the payee is entered by the 

L.achine Section as indicated under B above. The Gard, when 

returned by the llachine Section, is filed in the appropriate 

Visi Record bank in Family Allo'i.rances Number sequence. 

Each month the ledger clerk scans all his cards for 

autcmatic and non-automatic changes. Automatic changes are 

either Allowance increases or terminations indicated by the 

d3tes which are opposite each child' s name. Non-automatic 

changes result from cancellations, suspensions, increases, and 

decreases required by Treasury and Regional Office advices. 

Following the first scanning, the banks are checked by a 

second clerk. All terrainated accounts are reviewed by a 
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special au di tor. There is a periodic review of all Visi 

ltecord banks when the Cards are checked against the monthly 

cheque transcript. When Allowance changes are located, 

Change 3heets are made out and distributed to the Control 

and I•::tchine Sections. 

Visi Record Cards have colored tabs to indicate other 

than active status. The Cards of accounts for which payment 

has been suspended are tagged with red. A blue tab indicntes 

that the account has b3en referred to make up an overpayment. 

An investigation by the Family Allo-vmnces Division the usual 

cause of suspension. Each month a list of deferred accounts 

is sent to each Visi necord clerk who credits the accounts 

for the amounts indi cated. The se lists are th en passed on to 

the Contra 1 and Overpayment 3ections • 

D Control Section 

The pride of the Treasury administration appears to be 

thcir simplified method of expenditure control. In Ontario, 

\mere there are the largest number of families in pay, the 

accounts are balanced \'lfithin three minutes of the time when 

the last cheque was processed by the cheque writing machine. 10 

In essence, the method of control is as follows. A 

control ledger is kept for each ledger position of 20,000 

accounts. These ledgers are divided into family rates, i.e., 

at the beginning of each expenditure month, control clerks 

have before them the total number of families who received 
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each particular rate during the preceding month. Below each 

of these totals are "on" and 11 off" columns. During the month, 

as Change 3heets are receivcd from the Visi Record Section, 

the Change Sheet Number is entered under the appropriate 

rate in either of the two columns. As an exareple, we will 

consider the case of family receiving ~21.00 per month for 

three children. A Change Sheet arrives in the Control section 

indicating that the oldest child is nov1 sixteen years old and 

so the Allowancc to the family i s decreased to ~pl) .00 The 

control clerk enters the Change Sheet Number in the "off" 

column under the ~21.00 rate and in the "on" column under 

the .Jl3. 00 rate. At "close off" date for the trcheaue run 11 , 

the 11on11 s and "off"s are balanced 3.nd the result either added 

to or substracted from the previous total for the rate. The 

totals fer all ledger positions are thon added together in 

arder to obtain the total number of accounts in each rate 

group paid by the District Office. The final step is taken 

'Vlhen the che que transcript is recei ved at the close of the 

"che que run". As the cheques are written by· rate groups, the 

number of cheques written in each group is ascertained by 

substracting the Cheque Nu1nber of the first cheque of a 

particular group from the Cheque îJumber of the lo.st in that 

group. If the total number of cheques in each rate group 

corresponds \·r.ith the total nwnbcr computed by the Control 

section, the accounts are in balance. 

The procedure for expenditure control as outlined above 



is, of course, greatly oversimplified. The Control Section 

must so make provisicn for supplementary as tll[ell as principal 

llcheque runsTt, and account for such actions as temporary 

deferment and suspension. Indicative of the volume of work 

performed is th~ fact that, in this District Gffice, there 

are usually about 11,000 Change Sheets suel every month, 

each containing an average of four changes • 

E Returned, Lost, and iorged Cheques Section 

Family Allowances cheques are frequently returned by 

the Post Office as undeliverable, the fostmen not being 

permi tted to forward them. The returned cheque is held for 

sixty days and the cheque for the next month is written and 

held with it. If no change of address notice is received 

within this period, the account ia suspended. A letter is 

written to the old address on the chance that the Post Office 

v..ras notified and viill forward it. 

The procedure f'ollowed in the case of lost, destroyed or 

forged cheques is very complicated, involving action by the 

Chief Treasury Officer and by the il.C.1·l.P. \vhen forgery is 

suspected. 

F Transcripts, Cheque Listing, Stores, a~d Index Section 

The Chegue Listing and Transcripts unit maintains a 

record, by number, of all blank cheques in stock, those 
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issued in payment of Allow~nces, und those cancelled or 

spoiled. This record, together with an expenditure report, 

is sent to Ottawa each month in order to permit redemption. 

Gheque transcripts are bound and filed in the District Office. 

The Stores unit issues and accounts for all supplies and 

equipment. The Treasury Index maintains an alphabetically 

arranged file of cards for all accounts \vhich are actually 

in pay (the Family Allowances Division Index also includes 

fonner payees who are no lon&er receiving Allov.;ances). The 

Treasury Index Gard is made from the Addressograph plate which 

is used in writing the cheque, the amount of payment, however, 

is not included. The Gard is destroyed V'lhenever its 

corresponding account is terminated. The primary purpose 

of the Index is to avoid duplication of payment. 

G Overpayrnents and Refund Section 

The Overpayment unit, in cooperation wi th Family Allmvances 

Division personnel, performs the duties of the Hegional Office 

in regard to overpayments 2.s outlined in Ghapter· XV:I ,Section ,2 

above. In general, Family Allowances Division personnel 

conduct the necessary correspondence and investigations and 

Treasury maintains apprcpriate records. The Hefund clerk 

recei ves all remit tances for credit against overpayment, records 

them, and submits reports. He &lso secures returned cheques 

as outlined in E above. 
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H Nachine Section 

An Addressograph plate is made in the Graphotype unit 

for e2ch account to be paid. These plates consist of a frame 

and th ree detachable parts so tha t, wh en chd!lges are ne cessary, 

the l'ibo le plate need not be duplicated. The fir st section 

includes the payee' s name and I<'amily Allovmnces I\umber, the 

second, the payee' s address, and the thircl, the Allovionce rate. 

In addition to making plates, thi~ unit puts the payee's names 

on Visi cord Cards, names and addresses on Tre~sury Index 

Cards, imprintd ~mele plates on Registraticns, and, when 

necessary, makes stickers for changes of address. 

The Plate .F'ilipg unit receives plates from the Graphe

type unit and files them by rate and Family Allow.:mces Nu.rnber, 

ready for cheque writing. \ihen changes occur, this unit 

removes the appropriate plates from the file and sends them 

to the Graphotype section for revision. 

During the "cheque run 11 the plates are fed into the 

chegue writing machines which make an illlprint of the plates 

on cardboard che que ferras. From the se machines the cheques 

go to the I • Gang Punch. As mentioned previously, this 

operation necesoary in arder that the cheques rœy be 

redeemed me Ch[->.nically after being cleared through the banks. 

The Gang Punch codes the following data on the cheques: the 

year, the province, the month, the last three numbers of the 

cheque series, the amount of A.llovvance, and the cheque number. 

The cheque series and the arnount Gf 1\l:i.o'l:."ance are on the 
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machine for each rate group. The cheque number increases by 

one mechar.ically as each cheque goes through. 

Fro~ the Gang Punch the cheques go to the Envelopers 

and from the re to the Postal Eeter. ~-Ji th the process complete, 

they are filed in tray to await mailing. any last minute 

changes occur prior to mailing, the cheques are taken from 

the trays and nev: ones issued in order to prevent overpayment. 

2 District Treasury Office - quebec 

Although the general method o~ payment of Family 

Allm·1ances outlined for the District Treasury Office in Ontario 

is followed in ~luebec, there are important differences in 

procedure. The most important of these is the necessity for 

files to be passed from the Family Allowances Division to 

Treasury for any action except change of address. The 

implications of this policy were discussed in Chapter XVI, 

3, C. The Que bec District Office ha s, therefore, an 

Examination section. The District Treasury Officer reported 

to the writer that this section returns from three to five 

percent of Change Orders and Registrations because of errors. 

He recited as typical mistakes; signatures being printed, and 

mothers 1 using their husbands 1 initials rather than those 

of their maiden names. He mentioned no errors vlhich might 

affect the eligibility of the payee or the rate of Allov1ance. 11 

Two variations from the Ontario procedure are apparent 
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within the Visi Record section. First, there is a New 

Registration section which takes care of all the details 

required for a new account before the first cheque issue. 

Following the initial payment, the Visi Record is turned 

over to the ledger clerk. Second, ledger clerks, who are 

each responsible for only 15,000 Visi Records because of the 

large number of children in Quebec families, make only the 

automatic changes each month. An Investigating unit handles 

all non-automatic changes. 

The District Office in l~uebec has made the Control 

pro cess even more simple than in Ontario. Instead of 

keeping cumberscme ledger books, the Change Sheets are kept 

in piles by ledger position. On "close out" date a control 

sheet is made up for each ledger position by merely counting 

the "on"s and "offUs for each particular rate group directly 

from the pile. 

3 District Treasury Office - Nova Scotia 

There is no important difference between the Ontario and 

Nova Scotia District Treasury Offices except that in Nova 

3cotia, a.s in Quebec, the complete files mu.st be transmitted 

to Treasury for all actions except change of address. 

According to the Regional Director, this procedure was not 

instituted until early in 1949 when it was brought about 

by orders from the Central Office and entreaties of the 
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District Treasury Officer. 12 

The Treasury operation here is, of course, much 

smaller than in Ontario, the 11 cheque run" lasting only four 

days. 
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NOTES TO CHAPTEH XVII 
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2 Ibid. 

3 Ibid. 

4 V:ilson, vJ. War Priees and Trade Board, Interviev-I, 
Ottavm, July 26, 1949. 

5 11Addressograph 11 refers tc equipment manufactured .::md 
sold by Addressograph-Mu1tigraph of Canada Ltd. 
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CHAPTEH. XVIII 

THE RELATIONS OF F'ANILY ALLOVJAI\GES REGIONAL OFFICES 

~~!ITH PROVINCIAL GOVEIUJNENT DEPARTI:E~;TS AND PHIVATE AG.S~~CIES 

The successful and efficient ad~inistration of the Family 

.Allovrances Act demands that full cooperation be obtained from 

certain provincial government departments. As the m:::intenance 

of schools and the enforcement of school attend~nce are 

definitely provincial responsibilities, the fulfillment of 

the school attendance provisions of the Act would be impossible 

vdthout the assistance of the provincial education authorities. 

'rhe Act stipula tes that Allm.Yan ces shall not be paid to 

children in institut ions unles8 they are substantially maintained 

by a pa:i~ent. To en force this provision the Family Allowances 

Di vi sion must know the nam es of the children who are in 

institutions and the amount of financial responsibility assumed 

by the parents. Ostensibly this provision was included for 

the very reason tha.t institutions are vdthin the jurisdiction 

of ~1e provinces and are of no concern to the Dominion. In 

several instances, however, the cooperation of the provinces, 

is solicited to enforce it. 'l1he arrangement bet'\"leen the Vital 

Statistics Division of the Dominion Bureau of Statistics and 

the Family Allov1ances Division has already been described. 

A \·lorking relat:Lonship must also exist between the Family 
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Allowances Hegional Offices and the provincial vital statistics 

authorities in order to verify the births of children omitted 

from the Birth kegisters or who cannot be located because 

of mistakes in spelling. Since the Family Allowances 

H.egulations specify tha t child placing ag::::ncies may be 

considered as parents and receive Allowances for children 

under their care, provincial departments of public welfare, 

Y">tlo have active child placing branches, are clos ely supervi sed 

by the li'amily Allovvances Division in their administration of 

Allowances received. In sorne provinces these provincial 

child welfare agencies also perform investigations for the 

Regional Offices, or at least they receive requests for 

investigations and forward them to appropriate private agencies. 

All the advantages do not accrue to the Family Allowances 

administration as a result of these informal arrangements 

between the Dominion and the provinces. In the area of school 

attendance, most provinces have welcomed the requirements of 

the Act. School attendance officers have found their jobs 

less arduous, since threatening to report or reporting truant 

children to the Family Allowances Di vi sion is usually sufficient 

to enforce attendance. In most cases such action bas eliminated 

the necessity for prosecution which is invariably unpopular 

llrithin the local cor!ll1unities. The Canadian Education Associa-

tion reported that, betliveen June, 1945 and June, 1947, the 

percentage of school attendance increased throughout the 

Dominion by 2%. Two provinces bad increases of 6;~ or more. 
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These increases were in the percentage of actual not potential 

attendance. 1 This tendency has, of course, been embarrassing 

tc those education authorities \mo had ge.uged their school 

facilities on the expectation of a certain amount of non-

attendance. Provincial vital statistics registration has 

been made more complete because of the need for proof of 

birth wh en registering for Allowances. For example, as 

mentioned in Chapter XIII, Section I C, when thG Regional 

Offices cannot locate a child's birthdate, the parents are 

requested to submit docULlent s proving the birth and the 

provincial vital statistics authorities are notifiad so that 

they may encourage the parents to effect a delayed registration. 

Because of F'amily Allo\'.'ances, the child welfare branches of 

provincial departments of public welfare are able to provide 

the dependent and neglected children intrusted to their care 

with additional benefits. 

Use must also be made of private agencies and individuals 

in enforcing the Ii'amily AlloHances Act. In order to determine, 

upon complaint, such matters as whether Allol'lances are being 

applied exclusively ntowards the maintenance, care, training, 

education and advaYJ.cement of the child tt 2 and whether the 

person to whom the Allowance is payable might be disqualified 

"by reason of age, infirmity, ill health, insanity, impro

vidence or other reasonable causen 3 social investigations 

are required. If the Fe.mily Allowances Division were to 

conduct such investigations with its own personnel in all 
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cases, it would mean not only the necessity of hiring 

addit ional socia.l workcrs but also a duplication of existing 

services in the provinces. In a manner similar tc that of 

the Dependent s Alloltmnce Board during VJorld 'dar II, the Family 

Allowc::.nces Division has used local private agencies whenever 

po ble, remunerating them for their services on a "per case" 

basis. In ::;orne provinces, as there is not a suf cient number 

of recognized social agencies either public or private, Family 

Allowances Division personnel are forced to undertake investi-

ga ti ons themselves. As mentioned above, rec:uests for 

investigations by private agen cie s are often funnelled 

through the rrovincial child welfare authority. This use of 

provincial public and private agencies in the making cf social 

studies has been of benefit to them as situation3 of child 

neglect are often uncovered which had previously not come to 

t:1e attention of child caring organizations. Private agencies 

nay also act as payees for children under their care and as 

such are supervised in their expenditure of F'amily /\.llovmnces. 

·,;hen, upcn investigation, it i.;; determined th at any rscipient 

of Allowanc es is spending then for sorne other purpose than for 

the bene fit of the child, the Act <md H.egulations provide 

that the Allowcmces may be paid to sorne othe::. .. individual. Both 

social agencies and private per::>ons may act as such 11 third 

party administratorsa. 

These relationships between the Regional Offices and 

provincial departments and private agencies have all been 
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brought about by local arrangement. In all areas where co-

operation is required, there are many differences among the 

provinces and even among different sections of the same 

province. For exrunple, in sorne provinces the 1.nethod of 

reporting school attenüance in urban centers is dissimilar 

to that employed in rural areas. .iTor this reason, it vmuld 

have been very difficult, if not impossible, for the Haticnal 

Director of Family Allowances to have devised and directed 

uniform procedures. The responsibility for creatine; and 

maintaining rapport and working relationships has therefore 

been left to the lîegional Directors. This function has, of 

course, been more difficult in sorne provinces th&n in ethers. 

\~nere there was already an organized method of reporting school 

attendc.:mce, where there vtere efficient departments of vvelfare 

and vital statistics, and where government officials 

generally were sympathetic to the F~1ily Allowances program, 

the process ,,ras relatively simple. In provinces 'I;There such 

ideal conditions have not existed, the job has been more 

onerous. 

The purpose of this Chapter is to describe the procedures 

v~hich have been developed by the various Regional C.ffi ces for 

dealing with provincial governments and private agencies and 

to account for some of the divergencies. Only in the cases of 

public and pri vate agencies acting as .!Tamily AllovJances payees 

ru1d individuals and agencies acting as third party administra

tors i s there no vr-.œiation in procedure as the F'amily Allowances 
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Hanual directs specifi cally the method of accounting and the 

type of cxpenditure permitted. 

1 School Attendance 

Information concerning arrangements made by the Regional 

Offices with provincial educational authorities is not 

readily available in detailed form and must be gleaned from 

the annual narrative reports submitted by the Regional 

Directors each year. It w&s planned that the Executive 

Assistant to the National Director would visit each Office 

during 1949 in order to investigate and report on the 

situation in each province and t,o make recommandations as 

to uniform procedures which might be adopted. This inves-

tigation, hm,;ever, was postponed. The writer has first hand 

and detailed knowledge only of those three Regional Offices 

which he visited. 

Directives from the Central Office have not specified 

any particu method of receiving reports of non-attendance 

from the provinces, stating only that "it is important that 

Regional Directors establish and maintain a gcod working 

relationship with the provincial school authori ti es tt. 4 

The ideal arrangement would appear to be one by which the 

provincial department of education assembles reports from 

all schools and school districts, analyzes them, and submits 

to the Regional Office the names of those children ivhom it 

believcs to be absent from school in a manner contrary to 
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provincial laws. The most unsatisfactory and inefficient 

arrangement would be one where no cooperation exists between 

the Regional Office and the provincial educational authorities 

and it would be necessary for the former to approach each 

local school attendance officer individually and, on the 

basis of ~ reports, to decide \mich children are illegally 

absent. As matters stood in 1949, syste~s employed in the 

various provinces ranged between these two extremes. 

Reports of non-attendance '.'lere generally recei ved by the 

Regional Office through the centr school authority in all 

the provinces except Quebec, Ontario, and Alberta. The 

relationship between the Regional Director in Nova Scotia and 

the chief attendance offi cer of the Department of Education 

is a very close one. The chief attendance officer reports to 

the Regional Office àirectly the name of each child who viol&tes 

the school a tt cndc:.nce la\"T. The Regional Office in turn 

reports to him, for reco~~end&tion as to proper action, all 

cases of non-attendance which it has discovered. ports from 

the Unemployment Insurance Commission concerning children 

under sixteen years who have applied for insurance books go 

first to the chief attendance officer .:md then to the Regional 

Office. Any dispute between a parent and the Regional Gffice 

concerning attendance is referred to the Department of Education 

for investigation and decision. 5 The situation in Prince 

Ed•<mrd Island is quite simple as there is only one attende.nce 

officer in the province. He receives monthly reports from the 
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teachers and consolidates them for submissicn to the Regional 

Office. 6 Although the reporting of non-u.ttendance has been 

centralized in Hew Brunsv:ick, the arrangement has not been 

very satisfactory as the provincial dcpartment has had 

difficulty inducing the county superintendents of schools to 

submit reports. According to the Regional Director, they 

have ~esitated in reporting because they have not been clear 

in their minds whether the county or the province would absorb 

the cost of any court action W!1ich might result. To improve 

this si tua ti on, Family Allovf<..:.nces Division personnel have 

visited the county superintendents in arder to interpret the 

.Act to them and encourage their cooperation. 7 In oba, 

the provincial superintendent of education has reported cases 

of irregular attendance directly to the Regional Office from 

ali schools except those in 'iJinnipeg \';nere they are reported 

by the local officials. 8 Bath British Columbia and 

Saskatch ev-:an have systems by whic h reports of non-attendance 

are funnelled through the provincial departments of education. 

In Saskatchewan, however, reports occasionally come from local 

school officials directly. 9 

In Ontario, the arrangetr1ent for receiving school attendance 

reports i3 greatly decentralized, the Regional Office d ing 

with approximately six hundred school inspectors and secondary 
lü schoo 1 principals. Reports to the Alberta l~egional Office 

come from the large school divisions, each of which administers 

as many as seventy school districts. Since 1949, the 
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superintendent s of divis ions have submitted reports on 

individual children whenever the occasion demands. Previous 

to that year, lists were submitted only once each month. 11 

The most completely confused situation has existed in the 

Province of Qu(; bec \vhere it has not be en possible to make an 

overall arrangement with provincial government officials. 

According to the Assistant Regional Director, they refuse to 

recognize the federal program. As a result, it has been 

necessary fer Family Allov:ances administrative personnel to 

convince individual scheel e.ttendance ofîicers that cooperation 

will assist them in performing their duties. The Liaison 

Officer - Scheel and Juvenile \Jork, Y..rhose functions \flere 

described in Chdpter XVI, Section 3 A, has been useful in this 

regard. It is estimated, however, that cnly about fifty per

cent of the instances of non-attendance thrcughout the province 

are repo:cted. This lack of cooperation betv.reen the Family 

Allo'.mnces JJivision and this provincial government has generally 

been attributed to causes related to party politics. 12 

The Family Allowances Act as amended in 1946 states that: 

"The Allo'~>'lE:.nce shall cease to be payable if the child does not 

regularly attend school as required by the laws of the province 

'Where he resides, or do es not recei ve training v1hich, in the 

opinion of the competent educational authority designated by 

such province ••••••••• is training equivalent to that which 

he would receive if he attended schooln. 13 The Family 

Allowances .l'·:anual states specifically that "regular attendance" 
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must be defined by the provincial authority. "It is a matter 

for the provincial authorities to decide what ccnstitutes 

unsatisfactory attendance, that is, the number of days absence 

or the types of absence vmich are to be considered as unsatis

factory. u 14 It goes on to say that, although the method of 

reporting must be \ifOrked out wi th the education of fi cials in 

each prcvince, a definite statement. must be made by them that 

a child's attendance was unsatisfactory for a specifie month 

or months before allowances may be suspended. In the majority 

of provinces this procedure has been followed but there have 

been notable exceptions. 

The Que bec negional Office has, qui te obviously, been 

unable t o fulfill the provisions of the J?amily Àllowances 

1v'lanual desçribed abov.e. Since no particular officer of the 

provincial government has agreed tc state definitely whetlJ.er 

a child' s non-attendance is in violation of provincial law, 

personnel of the l:',amily A.llowances Di vision must aosume mu ch 

of the responsibility for making such a decision after con

sidering all extenuatine circumotances. Since the reporting 

by school attendance officers is not more than fifty percent 

complete, report::; concerning attendance are alao solicited 

from parento and neighbors. The suspension of .Allowances on 

the basis of such reports is made on Regional Office initiative 

completely. l5 In Ont&rio, although the advice of the 

approxirnately six hundred school inspectors éffid secondary 

school principals is followed ~nen a recommendation that 
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Allovwnces be suspended is specificctlly stated, if there 

appears to be any question about the attendance of a particular 

child 7 the Regional Office cond ucts its ovm invest tion by 

mail, contactinG such informants as neighbors, school officials, 

and church authorities. On occasion, cases are referred to 

the Children' s Aià Society. In situations \'lhere poor health 

is claimed as an excuse for absence from school, the Regional 

Office sends a medical certificate to the parent v;hich must 
16 

be signed by a doctor, school inspecter, or school principal. 

In .Regional Offices v1hcre the Directives are closely adherred 

to, uncertain cases and those claiming medical reasons for 

absence are returncd to the education authorities for investi-

ga ti on and final à.ecision. Accordi to the annual narrative 

reports of the onal Director in Saskatchewan, the school 

authorities in that prc·v· have not been willing to adopt 

the procedure of submitting a certificate stating definitely 

v1hether a child' s attendance is satis.factory or unsati ct ory 

in light of provincial laws. Instead, the Depa.rtment of 

Education furnishes particulars of non-attendance, leaving 

the final decision to the Regional Office. l7 

In both this matt er of certification of illegal absence 

from school and that of the method of reporting, it is 

difficult to understand why more uniformity has not been 

obtained. The situations in ~uebec and Saskatche\'Van may be 

partially explained by the overt antagonism betv~een the 

poli ti cal parties in pm•-'er in those provinces and the government 
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of the Liberal Party in Ottawa. In the remaining provinces 

there appears to be no excuse except that perhaps the 

Regional Directors have not been forceful enough in their 

demands or have been incapable of establishing friendly 

relations ~~th provincial officials. The writer suspects 

that greater uniformity could be obtained if more direct 

support and assistance was forthcoming from the Central 

Office. 

TablejJD sets forth the number of children tr,1ho vJere 

reported for not attending school or working for es during 

1949. It is difficult to believe that the school attendance 

and working habits of children vary throughout Canada to 

the extent indicated. I'1uch of the difference in the numbers 

of children -vmich were reported is undoubtedly attributable 

to the varying efficiency of the reporting systems devised. 
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TABLE VIII 

CHILDH.t;N H.t:;POR.T~D FCd. UNLA~JFUL ABSENCE FR.Ol·~ SCHUOL OR VlORKING 

Province 

Prince Edward Is. 

Nova Scotia 

New Brunswick 

Que bec 

Ontario 

r-:anitoba 

Saskatchewan 

Alberta 

British Columbia 

FOR V,AGt:S DUIUI\G 194'8-49 

Children in 
pay March 
1949 

32,621 

207,282 

181,921 

1,302' 242 

1,140,778 

211,752 

258,370 

266,133 

279,769 

Number of 
Children 
Reported 

939 

2,345 

3,925 

42,543 

25,455 

7,564 

855 

4, 266 

4,829 

18 

Percent 
Heported 

2.9 

1.1 

2.2 

3.2 

2.2 

3.6 

0.3 

1.6 

1.8 



t 408 
"" 

2 Vital Statistics 

The provincial vital statistics authorities have been 

reported as cooperating fully with all the Regional Offices. 

They not only assist in locating the birthdates of children 

omitted from the Birth Registers, but also inform the 

Regional Offices VJhen girls und er sixteen years marry, as 

they are ineligible for Allowances. Th3 fact that this 

arrangement is advantageous to them by making birth regis

tration more complete may account for their uniformly cc-

operative attitude. 

In at least one province, however, difficulty in obtaining 

birth information was encountered ini tially. \'ihen the Regional 

Director in Nova Scotia requested that hi:.; personnel be 

permitted to search for birth certificates among the vital 

statistics records, he was informed that such a procedure v10uld 

not be possible. In arder to force the issue, he wrote letters 

to five hundred parents stating that the Hegional Cffice had 

no record of their children's births and that, unless they 

produced certificates or other proofs immediately, their 

Allowances vlOuld be suspended. The se letters re sul ted in the 

provincial office of vital statistics' being overwhelmed with 

requests and recriminations. In the face of such pressure, 

the vital statistics authorities relented and there has been 

no trouble since. 19 

To obtain the infonnation required, the Hegional Offices 

either send one of their staff to the vital statistics office 
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as is the case in Nova Scotia, 20 or make their request by 

mail as io the case in ~~uebec. 21 

3 Institutions 

The Family Allcwunces V!.anual directs thnt 11l1egional 

Jirectors are to arrange to ma~e a periodic check-up every 

six months with regard to children in institutions to insure 

that the parent is continuing to provide maintenance in 

accordance wi th î.t.egule.tion 12 ( 1) plus Fami1y Allovmnces 
22 

received on behalf of the children''• This institutional 

check is meant to cover all types of institutions and must 

inc lude he spi ta an:l residential schools. 

By 1949, ali Regional Offices had undertaken such an 

accounting cf institutional populations. The procedure 

includeci personal original cont&cts to explair. policy and to 

arrnnge for the submission of reports, and the routine checking 

of reports as received. M.ost of "che l1egional Offices perform 

the routine check in the raanner described during the 

discussion of the structure of the Ontario Office in Chapter XVI, 

Section 2 E. The institutions report all admissions and 

discharges and every six mor.ths they verify a list of children 

as submi tted by the iamily 1\llo',,;ances Di vision ind ica ting 

the amount of médntenance con tri Luted by the parents of each 

child. In Nova Scotia the reL::ti vely small :.;ize of the province 

makes it possible for membcrs of the lï'amily A.llm·n:mces staff 

tc visit each institution personally every six months. 23 
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The Alberta llegional Office employs a combination of the 

two methods. Personal contact is ma int&ined Hi th institutions 

in Edmonton and Calgary, while the Cntario system is used for 

th t f t 'ne . 24 e res o prcv1nce. In provinces vlhere child 

protection legislation requires institutions to report all 

a&aissions &nd discharges to a central provincial department, 

an attempt is sometimes made to obtain this information 

directly from the provincial govcrnment. Such an arrangement 

obtains in Saskatchewan and Nova Scotia. 25 The problem faced 

by the Regional Cffice in ~uebec is much more difficult than 

th at in the ether provinces. In 1949, the Suporvisor of 

liielfare Servi ces had visited, for the first t.ine, less than 

half of the core than 125 institutions. 26 

4 Investigations 

Investi3aticns of family situations are necessary under 

the Family Allowances Act in arder to determine whether the 

payee is expending the Allowance for the benefit of the child, 

and to obtain details concerning snch matters as the transfer 

of children from one parent to another, adoptions, birth 

verification, overpayments, and, in sorne instances, school 

attendance. The ?amily Allowonces Division reported in 1949 

tha t: rrrhe work of the VJelfare Section \vo.s by no me ans limi ted 

to welfare investigations regarding reported misuse. Altogether 

during the fiscal year there were approximately 27,000 cases 

referred to the Family Allowances \·;elfare staff. Of the se 
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12,000 were in connection with problems of determining 

eligibility of a parent to receive allowanccs on the grounds 

of maintenance. Nearly 9,000 cases had to do with children 

moving from one home to another." 27 

Family Allov.rance s investigations are made by public 

child welfare ~epartments, private social agencies, and Family 

Allowances administration personnel. The R.C.l'I.P. is 

occasionally called upon to investigate situations in rural 

areas and unorganized territory. Investigations by private 

agencies are requested directly in seme provinces and in others, 

through the provincial departments of public welfare. The 

Family Allov.rances Division has been authorized to pay these 

agencies five dollars to caver the cast of each investigation. 

This financi arrangement is provided by Order in Council in 

regard to payment.s to provincial government s and by informal 

agreements with private agencies. During the fiscal year 

ended harch 31, 1949, 3,722 investigations were conducted by 

provincial departments of welfare, 1,529 by other social 
2S 

agencie s, and 2, 151 by Family Allov1ances Regional staff members. 

The establishment of a uniform procedure for investigations 

throughout the Dominion would be impossible as the availability 

of social agencies, both public and private, differs greatly 

among the provinces. 

In Nova Scotia, Ontario, I'1anitoba, and British Columbia, 

agreements between the Dominion and the provinces had been 

reached prior to 1949 whereby Family Allov1ances investi ons 
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would be referred to the provincial departments of public 

welfare. In Prince Edward Island, such a provincial departnent 

had just recently been establi.shed and plans were under way 

to refer cases to it. 29 In Nova Scotia the provinciel child 

\'Velfa.re agency generally refers all requests for investigations 

to the Children's Aid Societies in the localities concsrned. 

In counties where there are no Children's Aid Society 

facilities, however, provincial workers perform the investi

gations the ms el v es. All reports from the Children' s A id 

Societies are transmitted to the Regional Office by provincial 

authorities. 30 The provincial department of public welfare 

in Ontario has also delegated the field investigations to the 

Children's Aid Societies. To expedite the return of reports, 

the Hegiono.l Office sends a copy of the rec:uest for investigation 

directly to the Children' s Aid Society concerned and the society 

returns the original of the case report to the Regional Office 

31 and send s a copy to the provincial department. Investigations 

requested by the F~egional Cffice in 1-!anitooa are either ccnducted 

by provincial workers or are referred to the few private agencies 

which opera te in the larger urban centers. 32 In British 

Columbia, all investigations are carried out by personnel of 

the provincial department. 33 

The B.egional Offices of New Bruns\dc!-::, Quebec, and Alberta 

request investigations directly from private agencies or 

conduct them vlith their ovm personnel. In r;ev; Brunsvück, 

since a statutory relationship has never been est&bl.ished 
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between the Children's Aid Socictios and the provincial 

go vernmen t, the hegional Office deals 

individual agencies. 34 Because of the scarcity of private 

social agencies in Quebec, the problen of iamily Allowances 

investigations is a very difficult one. Private agencies 

operate in severo.l cities but do not extond their act:i.vities 

tllroughout the whole province. By 1949, only three agen ci es 

had agreed to carry on investi,;;ations at the usual rate of 

five doll.-:1rs per case. It is therefore necessary that social 

vrorkers from the ii.egional Of fi ce perform the bulk of required 

investigations ~hcmselves. 35 In Alberta, arr&ngements have 

be en made with a.gencies in Edmonton and Calgary and, in a like 

rr:anner, ".<'Ï th the provincial Vl'elfc::re departrr.ent. The y are all 

dealt wi th separately. The balance of investigations are 

conducted by Regional Office personnel. 36 

An anorrialous situation exist3 in Saskatchewan. It is 

generally agreed that this province has an excellent public 

child i>~elfare di vi sion \'Jhich is staffed by trnined and 

expe rienced s o 1 workers. The Family .'\llovmnces Division, 

however 
' 

understood to have reccived orders not to allow 

provincial government employees to undertakc investigations, 

presumably for fear that the C.C.F. Party v1ill attempt to 

take credit for establishing the program. As a result, Family 

Allm·iances personnel, receiving sorne assistance from private 

agencies located in urban areas, must conduct investigations 

thems el v es. 3 7 
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5 Child Placing Agencies as lamily Allowanccs Payees 

As mentioned above,3 8 a child placing agency, in order 

to be eligible to recei ve Family Allo'vvances on behalf of a 

child in its care, must be an agency which is staffed by 

qualified social workers and offers a diversificd placement 

program, in addition to supplying substantial maintenance. 

The Fo.mily Allowances T'lanual proviè.es no definition of the 
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terms nqualified social worker" and "diversified placement 

program". The former i s genere.lly loosely employed, sometimes 

implying membership in a professional organiz2tion and, in 

other insto.nces, having a particular combination of training 

in a school accredited by the American Association of Schools 

of Social ~Jerk and a certain ntLmber of years of experience. 

The Canadian Association of Social l'iorkers it.3elf has had 

difficulty during the last few years deterrnining who is 

qualified for nembership. The Family Allowances Division 

neatly explained the situation as regards child placing 

agencies in its report for the fiscal year ended 1947 as 

follc•:1s: 

Such agencies exist in loco Earentis to the 
children concerned. They exercise rights 
approximating those of a parent as to the type 
of placement and the nature of the care that 
these children shall get. The kind of placement 
most sought by the agencies is through the use 
of foster homes. The endeavor here is to make 
available for the child that type of care which 
most closely approaches that vlhich he 'VIOuld have 
rcceived in his own home under normal conditions. 
!1.gencies from time to time also make use of the 
institutional type of care. While the Family 
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Allowances legislation does not permit paymcnt 
direct to institutions, in those cases v:here 
the welfare agency exists as the "parent of 
the child 11 , exercising choice as to placement 
and continued control of the child after 
placerr.ent, Family Allowances may be paid to 
the agency itself. 39 

It appears quite obvious to the writer that these 

provisions concerning child placing agencies were aimed 

415 

primarily at the Province of ::~uebec, as was the stipulation 

in the Act which disque.lified institutions as Family 

Allowances payees. The .i:"rench and Eoman Catholic element 

of the Quebec population h3.s traditionally employed 

institution~ supervised by ecclesiastic personnel in the 

care of i ts negle cted and dependent children. The po licy 

of the Dominion, in this instance at least, vmuld seem to be 

the discouraeement of such institutional care and the 

encouragement of "recognized social ;:genciesn. 

Only in Quebec has it been necessary to face the question 

of ·vmat a 11 recognized social agency" is. In this province a 

number of groups have applieJ for recognition as such in 

order tha t they might recei ve Allc'Hances on bchalf of children 

in institutions for vmom no one is supplying substantial 

maintenance. Illustrating the general confusion concerning 

this matter is the fact th.::tt uhen an é:.gency applies on behalf 

of children ~~om it rœintains are under its care, it is asked 

1r1hether the Canadian 'wielfare Council or the Canadian Association 

of 3ocial \Jorkers has been consulted. The Superviser of 

·~Jelfare Services in Quebec appears to be unable to st&te to 
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them just what the qualifications are and, as a last resort, 

refers all applic&ticns to the Deputy Ivlinister of ~·ielfare 

for de ci 3ion. 40 

This concept of a social agency also rules out the 

possibility of municipalities &nd provinces receiving 

;ülovT<mces on behalf of child.ren in their care unless they 

are considered as nrecognized 11 • '2he Family Allowances l'!ianual 

descr:tbes this situation as follol;JS; !'Hunicip.sl and provincial 

units, other thEm .::.:.ccredi ted child ·welfare departments, are 

not eligible for E'amily Allov,a.nces. ·,Jhere, hm; ev er, a 

municipal ity utilizes a recognized child placing agency and 

turns the :r;taintenance over to it the agency becomes an 

elif:;ible parent. rr 41 

A child placing agency, as in the case of other payees, 

may receive Allov1ances only v:hen it is contributing more to 

a child' s rr.::: intenance than sorne other indi vid:1al. The followin;:; 

situations may serve as examples. If a child in the care of 

an agency is placed in a Ttfreell home, the agency does not 

contribute to ".:.he support of the child and, therefore, the 

fos ter parent is the payee. 'rhe same rule applies gener;:;.lly 

to adoptive homes. Payment is made, hovvever, to an agency 

on behalf of children in boarding homes or institutions for 

\vhom it is providing substantial maintenance as defined in 

the Regulations. After a child has been in a boarding home 

for more than a year, the allovmnces may be pa id to the 

foster mother if requested by the child placing agency • 42 
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The amendment to the Family Allol'rances H.egulations of 

September, 1940 au tho ri zed the Family Allow<~nces Di vi sion 

to attach to the payment of Allo'\':ances to child placing 

agencies "special terms and conditions under which the 

allov.rances shall be pald, used, and accounted for". 43 By 
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Directive it has been stipulatcd that no part of the Allo\~nces 

may be employed to increase th9 payment to an institution and 

that only four dollars per child per month may be used to 

increase boarding home rates. The remainder must be spent on 

items from a permitted list which is designed to benefit the 

children directly. Any unexpended balance of Allmvances hcld 

by an agency must be kept in a separàte savings acccunt and 

an indi vidual ledger page must be maintained for each f2mily 

group or child. Any interest from the general account is to 

be distributed as directed. These trust c.ccounts and relevant 

record3 are to be open to inspection by the Hegional Directors 

and must be audited at least once a year by the agency 

au tor. 44 

6 Third Party Administrators 

A third party adminis trator appointed vv-hen i t is 

de ci ded by the Regional Director tha t F<:..'ïlily Allowan ces should 

not be pa id to the person lvho is ma intaining the child and 

there is no suitable relative available to serve as an 

alterna te p1.yee. As described by the Family AllovJémces 
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r~lan ual: nA Third Party Administra tor is a responsible person 

or agency from whom we expect an accounting of expenditures 

and who r.1ay pcssibly be remunerated for their (sic) servicesn. 45 

Private individuals serving as administrators must submit 

receipts for all expenditures to the Hegional Office. This 

requirement does not apply to social agencies as it is assumed 

tha t their receipt s will be needed for audit in the agcncy. 

Administrators must make reports to the Hegional Directors 

at intervals of six months. Upon receipt of each acceptable 

report, the administra toro 2rE. generally paid fi ve dollars 

for th r services. 46 



.. 

• 
• 

.. 

... 

NOTES TO CHAPTER XVIII 

1 Letter from National Director of Family Allowances to 
Regional Directcrs dated July 6, 1948 accompanying 
statistics compileà by the Canaàian Education 
Association for the Family Alloviances Division. 

2 Can aàa, Fa.mily Allo~·Jan ces Act, 1944:, Section 5. 

3 Ibid., Section 11 {b). 

4 Canada, Familv Allowances ltlanual, Directive 8/1, Par. 5. 

5 Stehelin, Paul Regional Director of Family Allowances, 
Nova Scotia, Interview, Halifax, August 11, 1949. 

6 Regional Office - Prince Edvvard Island, Annual Narrative 
Report, 1946. 

419 

7 :legicnal Office - New Brunswick, Annual ~~arrati ve Report, 
1946. 

8 Hegional Office - r'lanitoba, Annual Narrative Heport, 1947. 

9 Hegional Office - British Columbia, Annual r:arrati ve 
Repor..,~, 1946. 

Regional Office - Saskatchewan, Annual !Zarrati ve Report, 1947 • 

10 Regional Office - üntario, Annua1 Narrative Reoort, 1946. 

11 Regional Office - Alberta, Annual Narr2.tive Report, 19L~o9. 

12 Faguy, Paul Assistant ~~egional Director of Family Allmv
ances, Quebec, Interview, r~uebec, August 8, 19h9. 

13 Canada, Amendment of August 31, 1946 to Family Allov1ances 
Act, 1944, Par. 2 A. See Appendix D. 

14 Canada, Family Allowances 1.V1anual, Directive 8/1, Par. 4. 

15 Faguy, Paul Assistant Regional Director of Frunily 
Allov,·ances, "'uebec, Intervie.rJ, :"tuebec, August 8, 1949 • 

16 Supervisor, School Attendance Unit, Ontario Regional Office, 
Interview, Toronto, August 7, 1949. 

17 anal Office - Saskatchewan, Annua1 Narrative Report, 
1948. 



• .. 
• 

• 

• 

.. 

• 

.. 
• 
• • 

18 Figures of total number of children in pay during llarch 
1949 obté;.ined from Department of National Health 
and Vjelfare, Annual .. ~eport, Fi sc al year ended 1949. 
Figures of number of children reported on file in 
the Central vffice of the Family All01-:ances 
Di vi sion. 

19 Stehelin, 1-'aul itcgiona l Director of .i."amily Allowances, 
l'lova 3cotia, Interview, Halifax, August 12, 1949 .. 

20 Ibid. 

420 

21 Lafrance, Lionel onal Directcr of Family Allowances, 
vNebec, Interview, <uebec, ,;\.ugust 9, 1949. 

22 Canada, lamilv Allowanc9s Lanual, Directive 7/1, Par. 21. 

23 Stehelin, Paul Hegion2.l Director of l!'amily All01•Jance.3, 
Neva Scotia, Interviel'i, Il ii'<:.tx, Aur;ust 12, 1949. 

24 Hegional üffice - ;,lberta, Anr.ual N&rrati ve llenort, 1949 .. 

25 rLegional Cffice - Saskatchewan, ~innuéÜ l~ê-rrative Report, 
1948 .. 

Stehelin, Paul Hegional Director of lamily Allowances, 
Uova 3cotia, Interview, Halifax, Au0ust ll, 1949 • 

26 Senez, Hector Supervisor of ~elfere Services, ~uebec 
Hegional Cffice, Interview, '..,;uehec, August 6, 1949. 

27 Canada, Department of lùltional Heal th and \:elfare, 
Annual Report, Fiscal Year .C:nded l·~arch 31, 1949, 
Page 117. 

28 Ibid • 

29 Fleming I·1ae, Chief Supervisor of \v el fare Services, Central 
Office, Family Allowances Division, Interview, Ottawa, 
April 15, 1949. 

30 Stehelin, Paul Regional Director of Family Allowancos, 
Nova Scotia, Interview, Au~ust 11, 1949. 

31 t~egionéÜ Cfiïce - untario, Annu;::l Narrative aenort, 1947 • 

32 Regional Office - ELmitcba, Annual ~J2rrative Heport, 1946. 

33 Canada, Department of National Health and ;:elfare, 
Anaual Report, Fiscal year ended 1-:arch 31, 1947, Page 70 • 



.. .. 

.. 

• 

.. 

• 

• 

421 

34 Fleming, Hae Chief Supervisor of \rielfare Servi ces, Central 
Office, Fami1y :Ulowances Di vision, Intervie'\'l, Ottç_wa, 
April 15, 1949. 

35 Regional Office - '.2uebec, Annual TZarrative Heport, 1949. 

36 Regional Office - Alberta, Annua1 Narrative Report, 1949. 

37 Regionc.l Office - Saskatchewan, Annual Narrative Report, 
1949. 

38 Chapter XII, Section 3 A. 

39 Department of National Health and Vfelfare, .Annual Heport, 
Fiscal Year ended Jl1arch 31, 1947, Page 71 • 

40 Senez, Hector, Supe rviso r of \Jelfare Services, Quetee 
Regional Office, Interview, ~uebec, August 8, 1949. 

41 

42 

43 

Canada, Family A1lowances I-:anual, Directive 9/1, Par. 11. 

Canada, Family All ovranccs I,·:anual, Directive 9/2, Pars. 5-8. 

Canada, Fami1y Allowances Hegulations~ ~·. C. 4081, Septenber 
15, 1948, Par. 13, Section 1, (cJ. 

44 Canada, Fami1y Allowances i-1anual, Directive 9/2, Pars. 25-29. 

45 Canada, Family A1lowances I· .. anual, Directive 10/1, Par. 11. 

L1-6 Ibid., Pars. 16-20 • 



.. 
• 

• 

.. 

• 

CHiœTER XIX 

APPEAL THIBUNALS 

The Family Allovmnces Act, 1944 states in Section 6 

that "if any persan is dissatisfied 1di th a decision as to 

hi::J right to be paid an allowance or as to the amount of 

allowance payable to him or as to any other matter arising 

under this Act, he may appeal against such decision to a 

trïcunal to be established and conducted in accordance with 

regulations, and the decisiond of the tribunal shall not be 

subject to approval or review by any court of lawn. 1 .M.s 

mentioned in Chapter XII, Section 2 D above, such tribunals 

have previously been employed in Canada to hear arpeals 

under the UnemployQent Insurance Act of 1940 and are in general 

use in the United States in connection Nith social insurance 

schemes. The purpose of such tribunals has usually been to 

afford claimants protection against possible mistakes by 

the administering agency, vmile avoiding the expense of 

litigation in the courts of la\'l. These tribunals, if all 

concerned are encouraged to use them, may also serve as a 

useful instrument of control by the central administrative 

authori ty, as they bring to light the actual administrative 

methods employed by subordinate units and any discrepancies 

in policy interpretation. 

422 



• 

" 

• 

• 

• 

423 

It was not until June 7, 1946, almost a full year after 

the date on vlhich the Act came into ef.i.'ect, that the Family 

Allowances Regulations were amended to include provisions 

fer the setting up of appeal tribunals and for procedures which 

Hould be follo\'fed. 2 As sumnnrized in Chapter XII, Section 2 

above, the Regulations stipulate that an appeal committee 

is to be established for each of the provinces and fer the 

territories and consist of a chairman and such othcr me~bers 

as may be appointed to serve for a period of t~o years and 

receive compensation only for actual expenses incurred. A 

secretary is to be appointed for each tribunal v1ho is paid 

from funds appropriat~d for the administration of the Act. 

The tribunal sits only when there are appeals to be beard, and, 

except in unusual circumstances, all testimony must be present-

ed in written form. 

The Hegulations also include more specifie details. The 

appellant must mail a notice of appeal, setting forth a 

statement of th~ grounds for appeal, within three months of 

the date on v;hich the decision appealed against was given. It 

is the respom:dbility of the secretary of the appeal comrr;ittee 

to determine \'lhether the information sutmitted ày the appellant 

is suffi ci ent and, if not, to notify the appellG.nt to th at 

effect. vathin ten days of the receipt of a notice of appeal, 

the llet;ional Dire ctor must submit a statement set ting forth 

the facts upon which the decision appealed nst was m&de. 

No appe shall be decided until ua reasonablc opportunity has 
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been given to an appellant to file vrith the appeal committee 

in writing any representations that he desires the appeal 

committee to consider in making its ordern. 3 Oral 

testimony may be heard if it appears to the tribunal as being 

necessary. An appeal corrmittee may request the Director of 

Féi.mily Allov.ances to 11state in the form of a special case for 

the opinion of the De put y Viinister of Justice, any question of 

in, from, or in connection with an appeal to such 

appeal conllîlitt ee 11 • 4 Upon request of the ional Director, 

the commit tee must request tha t the National Director submit 

the particular case being heard to the Deputy Binister of 

Justice. .F'inally, a tribunal may either "affinn the decision 

appealed against, or make such other order as may be properly 

made under the F~mily Allowances Act and these regulationsn. 5 

Despite the requirement of the Regulations that "there 

shall be an appeal comrnittee for each province" 6 by July of 

1949 only t1r10 tribunals had actually been establ:i.shed by Order 

in Council although all aegional Directors had sutmitted the 

names of perscns from their regions v:ho might be appropriate 

members. These tvJO appeal connittees vlere for the provinces 

of Quebec and British Columbia. In both instances the 

tribunals had been organized because there were appeals pending 

to be heard. There appears to have bee~ no inclination on 

onal Directors to set up appe comm.ittees in order to 

encourage persans with grievances to appeal against administrative 
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decisions. As will be seen in the case of the single appeal 

vvhich had been beard in BritisrJ. Columbia, a period of more 

than a year elapsed betwcen the time of the appellant's filing 

of a notice of appeal and the date \lhen the tribunal, a. ft er 

having been duly conBtituted, finally considered her case. 

There can certainly be no question but that the lack of 

established tribunals and the possibility of such delay in 

setting them up have served as deterrants to possible 

appellants. 

A total of only four cases bad becn heard by the t\vo 

appeal committees prior to July, 1949. It seems to the writer 

that, among the approximately l,àoo,ooo fa~ilies receiving 

Family Allowances throughout the Dominion, it is probable th 

there have been more than four persans with grievances aga:nst 

the administration of the Act. That such a small number of 

decisions were appealed against would seem to indicate that 

either the Act and Regulations were being interpreted so 

liberally that no one could possibly abject to administrative 

decisions made, or that Family Allowances payees vvere not 

sufficiently aware of the possibility of easy appeal at no cost 

to therr.. One would suspect that the latter situation vms the 

case, considering that the administration had not even 

organized tribunals in eight of the re ons. 

It is difficult to excuse this failure tc establish appeal 

tribunals and to widely publicize the right of every family 

to a fair hearing. Not only does it violate the provisions 
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of the Act and Regulations and in so doing deny Family 

Allovmnces recipients their only recourse from administrative 

discretion, but also denies those responsible for adminis-

tration a useful control deviee. As described in Chapter XIII, 

Section 5, the National Director of .?amily AlloHances has not 

been able to develop and exercise a satisfactory method of 

systematic inspection to determine whether the Act, Regulations, 

and directives are being interpreted uniformly throughout the 

Dominion. He has had to depend entirely upon reports 

submitted by the Regional Directors &nd occasional spot-checks 

by himself and Central Office staff members. By organizing 

appeal ccmmittees in each of the regions and publicizing 

their availability, he would at least be certain that AlloHances 

were not beine denied persans through misinterpretation. Since 

the Regulations require that tho Regional Director0 must submit 

not only a statement of facts upon which the decision appealed 

against was made but also "the registration or supplementary 

regi strati on form &s th c c.:-de may be, a.nd any corresponden ce, 

reports, statements or other information in his po~session 

relating to the appeal" 7, frequent hearings would illuminate, 

for all concerned, actual administrative methods and practices. 

For the se sarne rea sons, the establishment of an appeal 

tribunal would be to the advantage of each Regional Director. 

Their only check on the accuracy and efficiency of subordinate 

personnel is through the regular supervisory channels and by 

means of a continuous audit carried on by the Central Registry 
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sections. The effectiveness of the audit can certainly be 

challenged on the bLtsis that it is performed by general 

clerical personnel and not by specialists trained in assessing 

eligibility. As nontioned in Chapter XVII the examination 

by Treasury cf each account for which a change in Allowance 

h&G been ordered, vvhich occurs in all the onal Offices 

but the cne in Toronto, generally uncovers cnly obvious and 

technical errors. 

'l'he 1tegional Directors gene rall y are skepti cal concerning 

the need for and the value of appeéll tribunals. This skepticism 

may account in part for the fact that only two have been set up. 

One Regional Director told the writer that the policy followed 

in granting Allm:-ances was so lcnient that he could not 

imagine hcw any case could se whi ch would require adjudi-

cation by an appeal comDittee. He maintained that administering 

Family Allowances consists primarily of dealing \d th facts 

that, when they are in question, the bencfit of the doubt is 

alvrays given to the payee. 8 Juch a point of view vTOuld seem 

to be in error since there are ~pecific eligibility requirements 

in the Act and Regulations lrlhich must be complied v.Jith. If 

they are interpreted in such a Hay t!lat there are no complaints 

~matsoever, one would suspect that perhaps the Act is being 

administered too liberally. On the other hand, unless the 

facilities for appeal are readily available and fully publicized 

and all persans with grievances are encouraged to use them, 

it is difficult to understand how the Regional Directors are 
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certain that the employees under their direction are, in 

fact, giving the payees this benefit of the doubt. 
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Three appee.l cases v-rere heard during 1948 and one during 

1949. In tv.,ro of the cases revie-v.,-ed in :2uebec, the decision 

of the Regional Director was upheld. In the third case his 

decision was in part upheld and in part reversed. In the 

British Columbia appeal, the tribunal reversed the decision 

of the Hegional Director. Each one of these appeal cases is 

sum.mari zed belm-1. The y are intended to illustrate the type 

of decision vvhich might be appealed against in all provinces 

if tri bunals were available as stipulated in the Act and 

Regulations. The appeals heard in Quebec were qui te mple 

and are presented in brief form. The British Columbia case 

is treated in more detail as it indicates the delay which 

results when a tribunal is not available and the danger involved 

when an appeal conunittee concerns itself with matters of law 

and is not content with interpreting facts. 

l Appeal Tribunal - Quebec 

The Quebec appeal co~~ittee was set up by Order in 

Council, P.C. 49, dated January 15, 1948. It consisted of 

three members assisted by a secretary. The members were 

sele cted after consultation v'Jith persons poli ti cally concerned 

v'lith the Province of Quebec. 9 The decisions of the three 

appeals which they heard were ail handed down on llarch 9, 1948. 

Two appeals concerned the question of school attendance and 
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one both the payment of Family Allowances to an institution 

and an error made when reporting a birthdate. 

The first case concerned the appeal of I'·'îadame Rebecca 

Parisé 10 whose Allo\Iance had been suspended in arder to make 

possible the reimbursement of an overpayment of Allowances 

made to her from I1:ovember, 1945 to August, 1946, during which 

period the Regional Director claimed that her three children, 

aged thirteen, eight, and six years, were absent from school 

in a manner contrary to the lav"s of the province. The 

Regional Office records disclosed that the oldest child had 

been discharged from school for insubordination during October, 

1945. Vlith the discharge of this chi1d, the mother 'Withdrew 

the other two chi1dren from schoo1 and they did not return 

before September, 1946. The testimony submitted revea1ed 

that the school was about a mile away from the home so it we.s 

conceivab1e that the absence of the two youngest children could 

be excusad on the basis tha.t the oldest child was not available 

to accompany them. 

The tribunal decided that, during the period in question, 

the payee had a right to Family AllO\·mnces for the youngest 

child as she could not be expected to attend schcol without 

her oldest brother. The repayment of Allov,rances for the 

other two children vms considered as being rightly effected 

as bath had been illegally absent from school. 

The second :~uebec case concerned the appeal of I<iadame 

Joseph Gagnon, 11 mother of five children. She appealed from 



the deci on of the .legion&l Director to suspend the JülovT.::.mces 

of the three eldest childrsn who were not attending school in 

accordance \'li th the provincial lavl and to effcct reimburaement 

cf an overpayment mé:de beotvJeen September, 1945 and June, 1946. 

The overpayment was recovered by suspending the Allowances 

for the tvlO younger children completely for a certain period 

and afterv;ards decreasing the amount tc which the mother vmuld 

ordinarily be entitled. 

A.s there were no cxtenuating circumstances, the appe 

comrnittee unanimously rejected the appeal and upheld the 

decision of the H.egional Direct-or. 

The third decision the ~uebec appeal comr-dttee resulted 

from the appeal of I·iadmne ito se Alma Plourde. 12 3he appealed 

from the decision of the ional Director to suspend her 

Allowance :..n arder tc ct reimbursement of amour:ts paid for 

tvm children when they v.rere ineligible. The mother ht:.d been 

paid .iii42. 00 for one child who had passed his sixteenth birth-

day. The overpayment v;as due to an errer made by the payee 

when recording her son's birthday on the registration form. 

The Vital Statistics ister, when received, indicated that 

he had been born one year earlier than she claimed. A second 

overpayment occurred v;hen one of her children v-;as ho lizcd 

for a period of almost two years. The mother contributed 

c~5. 00 per month to her maintenance but did not expend the 

Family Allm·~ances received for her benefit. 

In light of the Act, Regulations, and policy directives, 



the appeal corrnJlittec de cided unanimously tha t the decisicn 

of the Hegional Director should be upheld. 

2 Appeal Tribunal - British Columbia 
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The single case heard by the British Columbia appeal 

commi ttee vms th at of Ivlrs. \V .F. Stevenson. l3 The background 

of her appeal was, briefly, as follows. She had first applied 

for Family Allm;ances in April, 19h5, having entered Canada 

from England in 1940. Her child was considered eligible as 

he had been a re si dent of Canada for a period of three years. 

In April, 1946 she request ed that her child 1 s Hegistration be 

ce.ncelled as she was returning to England for the purpose of 

obtaining a divorce. She returned to Canada in October, 1947 

and again applied for Allo\'.rances. It vms ne cessary, of course, 

for the Regional Office to treat this application as a new one 

and i t vms denied on the ground s that the ab sen ce from Canada 

during the preceeding three years exceeded twelve months and 

that she did not maintain a home in Canada düring the period 

of absence as required by the Regulations of August 3, 1945. 

As will be remembered from Chapter XII, Section 2 F, the 

Regulations as promulgated in September, 1948 removed the 

requirement that the applicant must maintain a home, and, in 

lieu of permi tting a total absence of t\·.relve months during 

the three years prior to registration, provided that intervals 

of absence would be permitted r~vmich are of a temporary nature 

and whi ch when totalled and ave raged do not exceed one hundred 



and twenty days per year". 14 There was seme question whether 

the tribunal should decide the case in light of the 1945 

Regulations as they were in effect 'V'lhen I\~s. Stevenson applied 

for the second time, or in the light of the 1948 Hegulations 

which were operat~ve during the period when the case was 

heard. Not having the 1945 Hegulations at hand, the appeal 

co~nittee considered those of 1948. The Regional Director 

de cided the child to be ineligible also un der the latter. 

Before discussing the decision of the appeal committee, 

attention 1.-.'ill be given to the delay 'V'rhich 1-lrs. Stevenson 

encountered because there was no tribunal already organized in 

the province. She notified the Hegional Director of her 

intention to appeal on April 21, 1948. 15 On April 24th he 

informed her tr.a t, be fore a tribunal could be established, 

it would be necessary for her to set out in detail the grounds 

on which she based her protest. 16 ( 11his demand was unwarranted 

as the Act and Hegulations stnte that there shall be a tribunal 

established in each province. There is certainly no require-, 

ment that there must be an appeal pending before establishment.) 

Nrs. Stevenson set forth the reasons for her appeal in a 

letter dated April 26th. l7 On Eay 4th, the National Director 

of Family Allowances requested the Regional Director to submit 
. 

the names of perscns Vlho might be candidates for membership on 

the tribunal. là The names sugbested -vmre cleared vlith 

R. vi. Iv1ayhew, member of Parliament from British Columbia, 19 

and on October 27, 1948 letters were sent to the three 
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candidates requesting that they serve. As one candidate was 

unable to be a member, the matter was further delayed until 

December, 194d v.hen the panel was complete. 2° For sorne 

reason, however, it was not until January 18, 1949 that an 

Crder in Council officially designated the members of the 

tribunal. 21 This \Jas not the end to the delay as the 

chair man did not believe tha t they could proceed v1ith I•1rs. 

Stevenson's case until a secretary had been appointed. 22 

This last obstacle vms overcome on Harch 31st. 23 The appeal 

was fina1ly heard on April 14 and 15, 1949. The decision was 

handed down on I;Ia.y 4th - one year and thirteen days after 

f,îrs. Stevenson's filing of a notic~ of appeal. 

The appeal comn~ittee decided that, in r-'Irs. Stevenson' s 

case, the absence vms a temporary one and that she was 

entitled to Fami1y Allowances retroactively to October, 1947. 

This de ci sion was reached despite the fact that tht; child WélS 

absent from Canada for longer th an seventeen months, vrhich 

when totalled and averaged cert&inly exceeds one hundred and 

tv1enty days during a three year period. Excerpts from this 

opinion are quoted below in order to illustrate the un-

desirability of a tribunal' s dealing with matter~::: other than 

the facts presented and not referring questions of law to the 

Deputy }/dnister of Justice, as suggested in the Regulations. 

The opinion perhaps also i1lustrates the undesirability of 

appointing a young lav,ryer to the chairmanship of an appeal 

commi ttee. 
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Section II (1} is clear enough, that if a child 
while resident in Canada has temporarily absented 
himself from Canada and has later returned, he 
shall be presumed to have continued to be resident 
during the period of such absence. 

This left for decision only the question of whether 
the absence of 18 months less 11 days 1.vas a tem
porary absence. 

The CoQ!llittee would have had no doubt at a about 
this question , except for the provisions of 
regulation 6 (3). The CoiT'.mittee is of the opinion 
that this regulation may be somewhct ambiguous. 
It seems to say clearly enough that absences 
during the threc years prior to the app cation 
for registration which, when totalled and averaged, 
do not exceed 120 days per year shall be deemed 
not to have affected the status of a cllild as a 
resident of Canada. This would seem plain enough, 
except that it is contended on behalf of the 
Department that the meaning is that persons 1.vho 
have ·be en ab sent for p8riod s whièh, wh en to talled 
and averaged, do exceed 120 days per year shall be 
deerned not to be resident in Canada. 

The Conmittee does not think that this is a logical 
corollary, nor do es it think that in law the pro
position is sound. 

The cardinal rule of interpretation of statutes is 
to interpret according to the plain meaning of the 
language: Victoria v. Bishop of Vancouver Island 
( 1921) 3 WVJH 214. If this rule governs the present 
case, the rule deals only vdth absences which, wh en 
totalled and averaged, do not exceed 120 days. 
There is no rule dealing with absences exceeding 
120 days and the Committee is of the opinion that 
it is a question of the intention of the applicant, 
to be gathered from the facts of each case, vJhich 
decides whether such longer absences do or do not 
affect the question of resi nee. 

If the rule is ambiguous it is to be interpreted 
as to avoid harsh and absurd results; Attorney 
General for Ontario v. National Trust Co. (1931) 
O.H.. 122. The committee is of the opinion that 
it rwuld be harsh and perhaps absurd to fix a 
purely arbitrary period of 120 days per year as 
determining the question of residence, which is 
peculiarly one of intention. 
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The particular case is an illustration in point 
be cause, if Jvirs. Stevenson had been able to get 
a pas e to Canada v;hen she v:ished i t, shè would 
have qualified as the total poriod of absence, 
when tot&.lled and averaged, \vould not then exceed 
120 days. 24 

435 

No attempt v1ill be made here to challenge or assess the 

validi ty of the judicial reasoning employed in rea ching the 

decision that the Hegulations. do not take av;ay from the appeal 

tribunal the duty of deciding whether the absence was a 

temporary one. It does appear evident, however, that, when 

an peal committee believes a section of the Act or Regulations 

to be ambiguous, it should not attempt. to remove that ambiguity 

by its own inte~pretation. Because of their very nature, which 

is non-spec list, tribunals should concern themselves with 

questions of fact only. If the meaning of the Act or Hegulations 

i;;,; in doubt, they should re fer the case to the De put y r'iinister 

of Justice for clQrification. 

The experience of the British Columbia appeal committee 

was unfortunate. Decause he believed that this decision might 

establish a precedent in deciding Questions of resider.ce, the 

Hegi onal Director requested the appeal comri1ittee to request 

the National Director to state the case for the opinion of the 

Deputy î·~inister of Justice. 25 Greater confidence in the appeal 

procedure would have undcubtedly resulted if he had accepted 

the ruling of the tribunal in at least this first case. This 

would have been possible considering the change in residence 

requirements brought about by the amendment to ~~e Act of 

Àpri 1' 1949. 
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CHAPTER XX 

CONCLUSION TO PART TWO 

As specified in the Introduction, the principal intent 

of this Part has been to describe in comparatively general 

terms the administration of the Family Allowances Act. No 

attempt has been made to analyze in detail the procedures 

involved in the payment of Allowances or to be exhaustive in 

regard to the relationships among the departments of the 

federal government and between the Dominion and provincial 

governments and private agencies. Even on the basis of such 

a survey, however, sorne evaluation is possible, and suggestions 

for the possible improvement of administrative organization 

and practice would appear to be appropriate. 

Since no definite standards of performance by which 

Regional Office administration can be accurately measured have 

been developed by the Family Allowances Division, it is not 

possible to assess with any precision the effectiveness of the 

organization and procedures which have been developed since 

Allowances were first paid during July, 1945. From observing 

the operations in three Regional Offices and discussing methods 

and problems of administration with personnel involved, however, 

the writer has concluded that the purposes of the legislation 

are being fulfilled in that Allowances are paid promptly, 



• 

there have been few complaints received from recipients and 

other members of the community, and, except in the Province 
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of Quebec, overpayments have not been numerous or large. As 

regards interdepartmental relationships on the Dominion level, 

it appears that all concerned have cooperated fully and that 

the Departœnt of National Heal th and Welfare has, with a 

minimum of friction, made good use cf existing resources of 

personnel and services in other federal departments. Chapter 

XVIII makes i t apparent that, al though most of the Regional 

Directors have establiàled satisfactory cooperative arrangements 

with provincial authorities, there is room for improvement in 

several provinces, especially in the matter of reporting school 

attendance. 

The prinbipal weakness in the administration of the 

Family Allowances Act seems to be the absence of any effective 

machinery for determining whether the Act, Regulations, and 

policy directives are being interpreted identically in all 

eleven Regional Offices. A valid reason for instituting a cen

tralized, Dominion administration for Family Allowances, rather 

than a provincially administered scheme, would be to insure that 

all children in Canada receive Allowances on exactly the same 

basis. A major responsibility of the Central Office of the 

Family Allowances Division, therefore, should certainly be the 

detection and correction of any divergencies in the interpretation 

of the Act, Regulations, and policy directives among the 

Regional Offices. As pointed out in the preceding Chapters, 
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the only means of control now available to the National 

Director are visits made to the Regional Offices by himself 

and Central Office staff members, discussion of policy matters 

at the annual meetings of the Regional Directors, and 

correspondance with Regional Directors in which specifie 

cases are cited. In addition, discrepancies often come to 

the attention of the Regional Directors when familias move 

from one province to another. Visits by Central Office staff 

members have limited effectiveness as a control deviee since 

much of the visitor's time is spent discussing overall policy 

with the Regional Directors and such individual and specifie 

cases which are considered are those concerning which there 

already is sorne doubt. Central staff members stated to the 

writer that they also examine records and question personnel 

concerning their proper function. It is possible that such a 

procedure has some value but it is in no sense sufficient to 

determine the extent of variation. The limitations as a 

control deviee of the annual meetings of the Regional Directors 

and correspondance between Ottawa and the Regional Offices are 

quite apparent as they do not pretend to discover discrepancies 

but discuss matters which have already come to the attention 

of the Regional Directors and the central staff. The examination 

by Regional Office personnel of records received from ether 

provinces is effective in locating differences but limited in 

scope. There is always the faint possibility, of course, that 

there is no more discrepancy existing than has been pointed 



out in this study, but as yet there bas been no methodical 

attempt to discover whether or not that is so. 
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The most direct expedient for solving this problem of 

control would be the appointment of a team of inspectera who 

would visit each Regional Office at intervals and examine a 

prescribed sample of records. The members of this team would 

be thoroughly trained in all aspects of accepted policy 

interpretation and, ideally, would be chosen at least 

partially on the basis of the length of their experience in 

Regional Office administrative duties so as to ensure their 

recognition of extenuating circumstances which must be taken 

into consideration when determining eligibility in particular 

provinces. The reports of such a team would not only be 

valuable to the National Director in his attempt to pay 

Allowances uniformily throughout the Dominion but also should 

be welcomed by the Regional Directors who, at the present 

time, have no method of objectively measuring the quality of 

work performed in their Offices. A second control deviee 

which the Family Allowances Division has neglected was 

discussed in sorne detail in Chapter XIX. By establishing 

appeal tribunals in each province and giving then full 

publicity, the National Director would be fulfilling the 

provisions of the Act and would also be providing a means 

by which inequities caused by misinterpretation of policy 

could be brought to the attention of all concerned. 

Consideration should also be given by the Director of Family 
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Allowances to the possibility of further in-service training. 

At least prior to July, 1949, only a single course had been 

conducted for which personnel from the Regional Offices 

were assembled in Ottawa. The instruction in this instance 

was offered by the Personnel Division of the Department and 

concerned general problems of public administration rather 

than those applicable specifically to the payment of Family 

Allowances. Greater uniformity would certainly be assured if 

clerks responsible for the determination of detailed aspects 

of eligibility could be assembled for further training in 

their particular areas of Family Allowances administration and 

for discussion of problems which they have encountered. 

Another matter which deserves consideration here was 

emphasized by the Regional Directors at their annual meeting 

which was held during June, 1949. As stated in the minutes of 

this meeting: 

It was suggested that it would be advisable to have 
a person working out of Ottawa who would spend 
nearly full time visiting Regional Offices. This 
official would develop refinements of procedure in 
such matters as job analysis, simplification of 
systems and standardization of reports. It was 
observed that if such work is not taken on by our 
own division seme ether agency will take over this 
function and the result will be less satisfactory. 

The Regional Office supervisory personnel with whom the writer 

discussed the problems of administration expressed the desire 

that such a person be appointed with whom they could consult. 

They were generally of the opinion that greater uniformivy 

among the Regional Offices would result since such a consultant 



would be able to explain to them the relative advantages of 

procedures employed in other Offices. It was further suggested 

that he would be able to assist in establishing more effective 

relationships with provincial government departments in such 

matters as reporting non-attendance at school by keeping in 

mind the experiences of other provinces. It was not suggested 

that this administrative consultant should be one of the 

present staff of the Central Office. There seems to be a 

general lack of confidence in their opinions concerning matters 

of Regional Office administration as none of them have had any 

extensive experience with the many problems which must be faced 

by the Regional Directors and tend to underestimate their 

importance and difficulty. The general concensus of opinion 

seemed to be that one of the present Regional Directors in 

whom the others have confidence should be appointed. 

It appears that there is sorne confusion in the minds of 

the Regional Directors as to just what the functions of such 

a consultant should be. The summary of their suggestions in 

the minutes of their annual meeting in 1949 implies that their 

principal objective is to avoid interference by the Organization 

and Methods Branch of the Civil Service Commission. The 

procedure of job analysis is a very specialized and technical 

one and is rightly Within the sphere of the Civil Service 

Commission. Consultation as regards Office organization and 

relations with provincial governments departments could 

undoubtedly be satisfactorily combined with the inspection 
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team which was recommended above. The person in charge of 

this team aould very well be a person with extensive Regional 

Office supervisory experience. 

When discussing the position of the Superviser of Welfare 

Services in the Central Office in Chapter XIII, the question 

was raised as to whether this position should be within the 

Family Allowances Division. The writer wishes to repeat here 

the recommandation that a Division of Welfare Services be 

established which may be consulted by all divisions of the 

Department of National Health and Welfare. Its function in 

regard to questions of social service would be much the same 

as that of the Legal Division in regard to questions of law. 

A final suggestion is that the Family Allowances Division 

should consider, as a long range administrative reorganization 

plan, the possibility of decreasing the number of Regional 

Offices. On the surface at least, it appears reasonable that 

a division of the Dominion into five regions in accordance 

with the plan of the Unemployment Insurance Commission would be 

more economical and efficient. This would involve the establish

ment of regional headquarters for the Maritimes, Quebec, Ontario, 

the Prairies, and British Columbia. Such an arrangement would 

not eliminate the close contact now maintained by the Regional 

Offices with provincial government departments and private 

agencies. A sub-office could be operated in each provincial 

capital city for the purpose of ensuring such liaison. Before 

such a reorganization is contemplated, however, a thorough 
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investigation of the relative costa of large and small 

Offices should be undertaken from the points of view of 

both the Family Allowances Division and the Treasury. 
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Two criticisms of such a reorganization are generally 

presented by Family Allowances Division personnel. They 

maintain, in the first place, that by moving the Office from 

the provincial capital city, changes in Allowances would take 

much longer to effect and that overpayments would result. 

Certainly it would take no longer to report changes from 

Charlottetown to Halifax than it does at present from Port 

Arthur to Toronto. The second criticism is to the effect 

that opposition to the plan by the provinces would be too 

strong to permit it as they cherish the jobs which the Regional 

Offices provide. This obstacle could no doubt be overcome 

in time. 
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APPENDIX A 

Report of the Special Committee on Social Security - July 23, 1943. 

Journal of the House of Gommons of Canada, 4th Session 19th 
Parliament, July 23, 1943. 

Mr. MacMillan from the Special Committee on Social 
Security presented the Fourth Report of the said Committee 
which is as follows:-

It was obviously impossible to consider, this session, 
all the problems involved in a program of Social Security. 
Only certain urgent phases could therefore be discussed. 
Recognizing that the primary basis of Social Security is 
Health, the Committee considered first the Act to establish 
a national council for Physical Fitness, and the Health 
Insurance Bill prepared by the Advisory Committee on Health 
Insurance appointed by Order in Council, P.C. 836, of the 6th 
of February, 1942. All the organizations which desired to 
give evidence were permitted to do so, either in persan or 
by submitting a brief for the record, and no applicant was 
refused a hearing. It was the opinion of the Committee that, 
because of the importance of the subjects under discussion, 
complete representation on the part of all concerned should 
be encouraged. The Committee held thirty-two meetings, 
examined one hundred and seventeen witnesses representing 
thirty-two organizations. 

The Act for the establishment of a national council for 
physical Fitness has already been approved by the Committee 
and bas been reported to the House. 

The Committee approves the general principles of Health 
Insurance set forth in the Health Insurance Bill, respecting 
public health, health insurance, the prevention of disease, 
and other matters relative thereto. 

The Committee recommends:-

1. That before the Bill is approved in detail or amended 
and finally reported, full information regarding its 
provisions be made available to all provinces. 

2. That to provide this information, officials of the 
various government departments concerned be instructed 
to visit the various provinces and to give full details 
of the proposed legislation to the provincial authorities. 



3. That, if possible, before the next session of 
Parliament, a conference of the representatives of 
the governments of the various provinces and the 
Dominion be held to discuss certain complex problems 
involved, especially financial and constitutional 
questions. 

4. That in the light of all the info~ation meanwhile 
obtained, study of the Bill be continued by a Committee 
of the House and by the Advisory Committee on Health 
Insurance. 

5. That the government review the existing regulations 
governing Old Age Pensions, Pensions for the Blind, 
and War Veteran's Allowance, and consider the 
advisability of adjusting the eligibility age to a 
lower level and of increasing the amount of pension. 

6. That an investigation be made into conditions and bases 
of grants of these pensions in the various provinces, 
cost of subsistence, inequalities, responsibility for 
and distribution of obligation, and all the matters 
relating to the problems involved, in order to effect 
greated coordination equality and adequate adjustments. 

7. That a study of a program of Social Security be continued 
during the next session of parliament, with the object 
of making a coordinated framework of the various topics 
and problems. 

8. That this Committee, or the Committee subsequently 
appointed to consider Social Security, be provided with 
necessary research assistance. 
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Statutes of Quebec 1943, 7 Geo VI, Chapter 29 

AN ACT RESPECTING THE PAYMENT OF FAMILY ALLOWANCES UNDER 

OOLLECTIVE LABOUR AGREEMENTS 

(Assented to the 23rd of June, 1943.) 
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His Majesty, with the advice and consent of the Legislative 
Council and of the Legislative Assembly of Quebec, enacts 
as follows: 

1. Section 1 of the Collective Agreement Act {Revised 
Statutes 1941, chapter 163) is amended by adding, 
at the end of paragraph i, the words: "The word does 
not inc1ude fami1y al1owances". 

2. Section 10 of said act is amended by inserting, after 
the "WOrd: "respecting", in the third line of the first 
paragraph thereof, the words: "Family allowances". 

3. Section 20 of said act is amended by adding thereto 
the fo11owing paragraph: 

"m. If the decree provides for fami1y allowances: 

1. Collect the requisite contributions; 

2. Pay the allowances directly or through 
the employer; 

3. Verify the existence of the family charges 
for which allowances are payable; 

4. Determine, by resolution, the person to 
whom any allowance is to be paid pursuant 
to the following principles: 

a) the allowance belongs to the person 
(child or other person) on whose 
account it is granted; 



b) normally, the employee receives it as 
trustee for such person; 

c) if the employee does not actually use 
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the allowance for the benefit of the said 
person, payment is made to someone who 
takes care of such person." 

4. This act shall come into force on the day of 
its sanction. 
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Copy of Letter from Deputy Minister of Labour, 
Province of Quebec. 
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Quebec, Avril 28, 1950. 

~œ. Frank R. Breul, 
3609 Hutchison Street, 
Montreal, Que. 

Dear Sir:-

In reply to your letter of April 26th I beg to state 
that the Collective Agreement Act was effectiveiy amended in 1943 
to permit the Lieutenant-Governor in Council to render obligatory 
the family allowance provisions of a collective agreement in a 
particular industry or commerce, within a certain territorial 
jurisdi ction. 

Many contracting parties, on account of the increasing 
cost of living, were ready to include in the agreements provisions 
for family allowances. The contributions to such family allow
ances would have been paid by the employers exclusively and 
collected by the Joint Committees having the responsibility to 
enforce a decree under the Collective Agreement Act. 

A flat percentage on the payroll, let us say about 3%, 
would have been collected and allowances would have been paid to 
the employees in a proportion with the number of their children. 

As a matter of fact, the amendment was never resorted 
to because a few months after, the Federal Government passed 
its Family Allowance Act. 

This amendment to the Collective Agreement Act was 
legal; it had been prepared by Mr. L.P~ Pigeon himself who was 
legal counsellor to ex-Premier Godbout. 

Gérard Tremblay, 
T. 

Y ours very truly 

Signature 

Deputy Minister of Labour. 
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8 GEORGE VI. 

CHAP. 40. 

An Act to provide for Family Allowances. 

(Assented to 15th August 1944.) 
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His Majesty, by and with the advice and consent of the Senate 
and House of Commons of Canada, enacts as follows:-

1. This Act may be cited as The Family Allowances Act, 1944. 

2. In this Act, unless the context otherwise requires:

(a) "allowance" means the monthly allowance authorized by 
section three of this Act; 

(b) "child" means any person under the age of sixteen years 
who is a resident of Canada at the date of registration, 
and -

(i) who was born in Canada and has been a resident 
of Canada since birth; or 

(ii) who has been a resident of Canada for three 
consecutive years immediately prior to the date of 
registration; or 

(iii} whose father's or mother's domicile at the time 
of such person's birth and for three years prior thereto 
was in Canada and has continued to be in Canada up to the 
date of registration; or 

(iv) who was born while his father or mother was a 
member of the Naval, Military, or Air Forces of Canada 
or within twelve months after his father or mother had 
ceased to be a member of such forces; 

but shall not mean any person who is in Canada contrary to 
the provisions of the Immigration Act; 



(c) "institution" shall have such meaning as may be 
prescribed in the regula ti ons; 

(d) "maintains" means maintains wholly or substantially, 
and "substantially" sball have such meaning as may be 
prescribed in the regulations; 

(e) "Minister" means the Minister of National Health and 
Welfare; 

(f) "parent" means a father, stepfather, adoptive father, 
foster father, mother, stepmother, adoptive mother, 
foster mother or any other person who maintains or bas 
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the custody of a child, but does not include an institution; 

{g) "registration" means registration pursuant to section 
four of this Act and regulations; 

{h) "regulations" means regulations made by the Governor 
in Council pursuant to this Act. 

3. Subject as provided in this Act and in regulationsi there 
may be paid out of unappropriated moneys in the Conso idated 
Revenue Fund from and after the first day of July, one thousand 
nine hundred and forty-five, in respect of each child resi
dent in Canada maintained by a parent, the following monthly 
allowance:-

(a) in the case of a child less than six years of age, five 
dollars per month; 

(b) in the case of a child six or more years of age but less 
than ten years of age, six dollars per month; 

(c) in the case of a child ten or more years of age but less 
than thirteen years of age, seven dollars per month; 

(d) in the case of a child thirteen or more years of age but 
less than sixteen years of age, eight dollars per month: 

Provided that the allowance payable shall, in respect of a 
fifth child maintained by the parent, be reduced by one dollar 
and in respect of a sixth child and a seventh child respectively 
so maintained, by two dollars and in respect of an eighth child 
and each additional child respectively so maintained, by 
three dollars. 
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4. (1) The allowance shall be payable only after registration 
of the child, and shall commence in the first month after 
registration, and shall be payable to a parent in accordance 
with regulations or to such other person as is authorized by 
or pursuant to the regulations to receive the same. 

(2) The allowance shall cease to be payable with the 
payment for the month when the child attains his sixteenth 
birthday or when, being above the age of six years and 
physically fit to attend school, he fails to attend school or 
to receive equivalent training as prescribed in the regulations 
or when he dies or ceases to reside in Canada or, in the case 
of a female child, when she marries. 

(3) The increase in the allowance payable under section 
three consequent upon the child attaining his sixth, tenth or 
thirteenth birthday shall commence with the payment for the 
month following such birthday. 

(4) A persan to whom an allowance is payable shall, within 
one month of the allowance ceasing to be payable, report such 
fact in accordance with regulations. 

5. The allowance shall be applied by the persan receiving the 
same exclusively towards the maintenance, care training, 
education and advancement of the child, andP if the Minister 
or such officer as is authorized by regulat~ons in that behalf 
is satisfied that the allowance is not being so appliedt 
payment thereof shall be discontinued or made to some other 
person or agency. 

6. If any person is dissatisfied with a decision as to his 
right to be paid an allowance or as to the amount of an 
allowance payable. to him or as to any other matter arising 
under this Act, he may appeal against such decision to a 
tribunal to be established and conducted in accordance with 
regulations, and the decision of the tribunal shall not be 
subject to appeal or review by any court of law. 

7. No allowance under this Act shall be subject to taxation 
or to the operation of any law relating to bankruptcy or 
insolvency or be assigned, charged, attached, anticipated or 
given as security, and the allowance is payable subject to 
these conditions. 

8. (1) Nothing in this Act shall preclude such adjustment of 
the deduction on account of a dependent child from tax payable 



under the Income War Tax Act as may be necessary to avoid 
duplication of benefits under the Income War Tax Act and 
this Act. 
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(2) Where he considera it necessary to prevent duplication 
the Governor in Council may by regulation provide for the 
reduction or withholding of the allowance payable to any 
person receiving aid from the Government of Canada for the 
maintenance of a child in respect of whom the allowance is 
payable under this Act, provided that such reduction or with
holding shall not be made by reason of a pension under the 
Pension Act or dependents allowance payable in respect of a 
dependent child of a member of the Naval, Military, or Air 
Forces of Canada. 

9. The Minister shall have the powers necessary to administer 
this Act, and he may 

(a) establish committees or boards and arrange with depart
ments of government and other public and private agencies and 
organizations to assist him in carrying out the purposes of 
this Act; 

{b) appoint any person to enquire into any matters concern
ing which information is required in the administration of 
this Act, which person shall have the powers of a commissioner 
under Part I of the Inguiries Act. 

10. The Minister may, with the approval of the Governor in 
Council, make arrangements with the government of any 
province to facilitate the carrying out of this Act. 

11. The Governor in Council may make regulations to give 
effect to and carry out the objecta of this Act, and, Without 
restricting the genera1ity of the foregoing, may by regulations -

(a) provide generally or in respect of any province or any 
class of cases that payment shall be made to the parent 
prescribed in the regulations; 

(b) provide that where, by reason of age, infirmity, ill 
health, insanity, improvidence or other reasonable cause of 
disqualification of the person to whom the allowance is 
payable or in other special circumstances, payment may be 
made to another suitable person or agency; 

(c) provide the procedure of the tribunal established 
pursuant to section six of this Act; 
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(d} provide that in the case of Indians and Eskimaux 
payment of the allowance shall be made to a persan authorized 
by the Governor in Council to receive and apply the same; 

(e) prescribe the manner and form of registration and the 
information and evidence which may be required in connection 
therew:i.th; 

(f) impose penalties for violation of any auch regulation 
by way of fine not exceeding two hundred dollars or 
imprisonment for a term not exceeding thée months enforceable 
upon summary conviction. 

12. (1) Regulations made under this Act shall forthwith after 
approval by the Governor in Council be published in the Canada 
Gazette and shall be laid before Parliament within fifteen 
days after they are made if Parliament is then sitting, and, 
if not, then within fifteen days after the commencement of 
the next ensuing session. 

(2) No regulation shall be effective until published in the 
Canada Gazette and, upon auch publication, shall be effective 
ani shall bave the same force and effect as if it had been 
enacted in this Act. 

13. (1) Any persan receiving an allowance or cheque therefor 
to which he is not entitled shall forthwith return the amount 
the re of or the che que. 

(2) When an allowance has been paid to a person who was 
not enti tled thereto or in excess of the amount to which a 
person was entitled under this Act, the amount so paid to which 
the persan was not entitled may be recovered at any time from 
the persan to whom it was paid or his legal representative 
as a debt due to the Crown, and the amount of any auch 
indebtedness may be retained by way of deduction or set off 
out of any sums of money which may be payable to that persan 
at any time under this Act. 

14. (1) Every persan shall be guilty of an offence and liable, 
on summary conviction, to imprisonment for a term not exceeding 
six months, with or without hard labour, or to a fine not 
exceeding five hundred dollars, or to both such imprisonment 
and such fine, who knowingly 

(a) makes a false or misleading statement orally or in 
writing with the intention of influencing any decision 
with respect to the payment of an allowance either for 
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himself or for any ether persan; 

(b) makes or presents to any inspecter or person appointed 
to make an inquiry under this Act any statement or 
document which is false in any material part; 

(c} being a person to whom an allowance is payable, fails 
to report, as required by subsection four of section 
four of this Act, that an allowance has ceased to be 
payable in respect of such child or, in the case of a 
parent, that he has ceased to maintain the child. 

(2) No prosecution under this section or for an offence 
created by the regulations may be commenced after three years 
from the commission of the offence. 

(3) No prosecution under this section or for an offence 
created by the regulations shall be instituted without the 
written consent of the Minister. 

15. The Minister shall submit to Parliament within fifteen 
days of the commencement of the first session of Parliament 
in each year a report of expenditures and administration in 
connection with this Act during the previous fiscal year. 

16. The expenses necessary for the administration of this Act, 
ether than payment of allowances, shall be payable out of 
moneys appropriated by Parliament for the purpose. 



10 GEORGE VI. 

CHAP. 50. 

An Act to amend The Family Allowances Act, 1944. 

(Assented to 31st August, 1946.) 
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His Majestyt by and with the advice and consent of the Senate 
and House or Commons of Canada, enacts as follows:-

1. Subsection two of section four of the Family Allowances 
Act, 1944, chapter forty of the statutes of 1944-45, is 
repealed and the following substituted therefor:-

"(2) The allowance shall cease to be payable with the 
payment for the month when the child 

(a) ceases to be maintained by a parent; 

(b) ce ases to be a resident of Canada; 

(c) attains the age of sixteen years; 

{d) dies; or 

(e) in the case of a female child, marries. 

"(2a) The allowance shall cease to be payable if the child 
does not regularly attend school as required by the laws 
of the province where he resides, or does not receive 
training which, in the opinion of the competent 
educational authority designated by such province or, 
in the case of an Indian, or an Eskimo or a child 
resident in the Northwest Territories or the Yukon 
Territory, of the educational authority prescribed by 
regulation, is training equivalent to that which he 
would receive if he attended school: Provided that 
Where infor.mation as to school attendance or equivalent 
training, as may be requested, is not furnished by the 
competent educational authority of the province, the 
Governor in Council may prescribe the manner in which 
such information may be obtained." 



2. (1) Paragraph (b) of section eleven of the said Act is 
repealed and the following substituted therefor:-
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"(b) provide that the allowance may be paid to any 
suitable person or agency in any case where it is 
considered necessary to do so by reason of the age, 
infirmity, ill health, insanity, improvidence or 
other reasonable cause of disqualification of the 
person to whom the allowance is otherwise payable, 
or in any case where it is considered that other 
special circumstances or reasonable cause of any 
kind Whatsoever so require;" 

(2) Paragraph (d) of section eleven of the said Act is 
repealed and the following substituted therefor:-

"(d) provide, in the case of Indians and Eskimos, for 
payment of the allowance to such persons, to receive 
and apply the same, and for such purposes as may be 
authorized by the regulations;" 

3. This Act shall come into force on a day fixed by proclamation 
of the Governor in Council. 



13 GEORGE VI. 

CHAP. 17. 

An Act to amend The Fami1y A11owances Act, 1944. 

{Assented to 30th Afpri1, 1949.) 
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His Majesty, by and with the advice and consent of the Sena te 
and House of Gommons of Canada, enacts as fo11ows:-

1. Subparagraph (ii) of paragraph (b} of section two 
of The Fami1y A11owances Act, la44, chapter forty of the 
statutes of 1944•45, is repea1e and the fo11owing 
substituted therefor: 

" (ii } who has be en a re si dent of Canada for one ye ar 
immediately prior to the date of registration; or" 

2. The proviso to section three of the said Act is 
repealed. 

3. This Act sha11 be deemed to have come into force on 
the first day of the month in which it is assented to. 
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APPENDIX E 

REGULATIONS 

The F!MILY ALLOWANCES {Prince Edward Island Registration) 
REGULATIONS 

Established by Order in Council dated the 
15th day of February, 1945 

Short Title 

1. These Regulations may be cited as the "Family Allowances 
{P.E.I. Registration} Regulations". 

Definitions 

2. In these Regulations, and in any amendments thereto, 
unless the context otherwise requires:-

(a} "Act"means The Family Allowances Act, 1944; 

(b) "approval" and "approvedtt respectively mean the 
approval of the Regional Director to, and written, 
printed, endorsed or stamped on, a registration form; 

(c) "birthday" means an anniversary of the birth of a 
child and does not include the day of birth; 

(d} "Director of Family Allowances" means the Director 
of Family Allowances for the Dominion of Canada; 

(e) "province" means the Province of Prince Edward 
Island; 

{f) "Regional Director" means the Regional Director of 
Family Allo~lances for the Province of ·Prince Edward 
Island; 

{g) "registrationtt means registration in the manner 
prescribed by these Regulations, of a child or 
children for the allowance payable under the Act; 

{h} ttregistration .f'orm" means the .f'orm shown in the first 
schedule of these Regulations, including such additions 
thereto as are provided herein: 
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(i) "resident of Canada" and "resident in Canada" means 
a child who normally makes his home in Canada and is 
physically present therein; provided that temporary 
absence from Canada from time to time for purposes of 
health, education or recreation which includes visit
ing friends or relatives outside Canada, shall not 
be deemed to affect the status of such child as a 
resident of, or in, Canada; 

(j) the words and phrases defined in the Act shall have 
the same meaning wbere used herein. 

Administration 

3. The persons for the time being holding the offices of 
Director of Family Allowances and Regional Director and 
such officers, clerks and employees as may be appointed, 
shall respectively perform the functions and duties and 
carry out the responsibi1ities conferred by the Act and 
Regulations and those given by the Minister. 

Registra ti on 

4. The Regional Director sha11, as soon as may be practicable 
after the first day of February, 1945, in such manner as 
he may from time to time determine, cause a registration 
form to be made available to all parents resident within 
the province. 

5. (l) A registration form, on being completed by a parent 
or parents to the satisfaction of the Regional Director, 
sha11, if received and approved by him on or before the 
30th day of June, 1945, be deemed to effect registration 
of the child or children named therein, in respect of whom 
such approval is given, as of the 30th day of June, 1945. 
A registration form so completed shall, if approved by 
the Regional Director after the 30th day of June, 1945, 
be deemed to effect registration of the child or children 
named therein, in respect of whom such approva1 is given, 
as of the last day of the month in which the approval was 
gi ven. 

(2) The Regional Director may, before giving approval to 
the registration of any particular child or children named 
in a registration form, require a parent to furnish such 
further information or evidence regarding such parent or 
child or children and, in such form, as he may consider 
advisable. The Regional Director may also cause an 
investigation to be made into any further information 
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or evidence so furnished, or into such other matters 
affecting the status of such parent or child or children 
as he may consider necessary for the efficient administra
tion of the Act and these Regulations. 

(3) In any case where, pursuant to this Regulation, approval 
of the registration of any particular child or children 
named in a registration form is given after the expiration 
of 30 days from the date the registration form was received 
by the Regional Director, the Director of Family Allowances 
may, in his discretion, declare that approval of the 
registration of such child or children or any of them 
shall be effective as of the last day of the month in which 
the form was received by the Regional Director and regis
tration of such child or children shall accordingly be 
deemed to have been effected as of such date; provided that 
nothing in this Regulation shall empower the Director of 
Family Allowances to declare a registration effective prior 
to the 30th day of June, 1945. 

6. At any time after the registration of a child or children, 
a parent may register any child or children not previously 
registered, including any child or children born since auch 
registration or since registration as is provided in this 
Regulation. Such registration shall be made in manner 
prescribed by, and subject to, the provisions of Regulation 5. 

7. The Regional Director may at any time after registration is 
effected and from time to time, require a parent to furnish 
further information or evidence regarding auch parent or 
any child or children named in the registration form and in 
such form, as he may consider advisable. The Regional 
Director may also cause such investigation to be made into 
any information or evidence so furnished or into matters 
affecting the statua of such parent or child or children 
as he may consider necessary for the administration of the 
Act and these regulations. 

8. Any record of information or evidence obtained by the 
Regional Director from a parent, either before or after 
registration, in regard to the statua of any parent or 
child or children named in a registration form may, on 
receipt thereof, be appended by the Regional Director to 
such registration form, and if so appended, shall form a 
part thereof as if originally contained therein. 

9. No person shall disclose or communicate, or allow to be 
disclosed or communicated1 any information or evidence 
obtained under the provis1ons of this Act and Regulations 
unless the same is necessary for the administration thereof 
or is required by law. 



THE FA)ULY ALLOWANCES REGULATIONS 

Established by Order in Council 5093 
dated the Jrd day of August, 1945 

Short Title 

1. These regulations may be cited as the "Family Allowances 
Regulations". 

PART ONE 

Definitions 

2. In these regulations, and in any amendments thereto, unless 
the context otherwise requires:-

(a) "Act" means The Family Allowances Act, 1944; 

(b) "birthday" means an anniversary of the date of birth of 
a child but does not include the day of birth; 

(c) "Director of Family Allowances" means the Director of 
Family Allowances for Canada appointed under the Act; 

(d) "institution" means an orphanage, children' s home, 
shelter, residential school or other building not being 
a private residence, home or dwelling, in which children 
are cared for separate and apart from their parents, and 
shall include any other institution for the care of children, 
separate and apart from their parents, licensed as such by 
the laws of the province or territory in which it is situated; 

( e) ''Regional Director" means the Regional Director of Family 
Allowances of the Province for Which he is appointed under 
the Act; 

(f) "Regional Director of the Territories" means the Regional 
Director of the Northwest Territories and Yukon Territory 
appointed under the Act.; 

(g) "registration" means registration in the manner prescribed 
by these regulations of a child or children for the allow
ance payable under the Act; 



(h) "registration form" means the form shown in the first 
schedule to these regulations, including such additions 
thereto as are authorized by these regulations; 

(i) "supplementary registration form" means the form shown 
in the second schedule of these regulations including 
such additions thereto as are authorized by these 
regulations for registration of an additional child or 
children for the allowance; 

(j) "territory" means, in the case of a person residing in 
the Northwest Territories, the Northwest Territories, and 
in the case of a person residing in the Yukon Territory, 
the Yukon Territory; 

(k) the words and phrases defined in the Act shall have the 
same meaning where used in these regulations and the 
expression "parent" shall include "parents" and the 
expression "child" shall include "children". 

PART TWO 

Administration 

Performance of Duties 

3. The persona for the time being holding the offices of 
Director of Family Allowances and Regional Directors and auch 
officers, clerks and employees as may be appointed shall, 
respectively, perform the functions and duties and carry out 
the responsibilities prescribed by the Act and these regula
tions and by the Minister. 

Delegation of Duties 

4. The Director of Family Allowances may, in auch manner as he 
may from time to time determine and as approved by the 
Minister, delegate to Regional Directors, any duty, power, 
responsibility, or discretion conferred on him by these regulations. 

Administrative Instructions 

5. The Director of Family Allowances may issue such instructions 
to Regional Directors, officers, clerks and employees as he 



considera necessary for the efficient administration of the 
Act and these regulations. 

PART THREE 

Registration 

Distribution of Forms 

6. {1) The Director of Family Allowances shall, in such 
manner as he may from time to time determine, cause regis
tration forms and supplementary registration forms, to be 
made available to all parents in Canada for the registration 
of children who are residents of Canada. 

Resident of Canada 

(2) A child shall be deemed to be a resident of Canada at 
the date of registration if such child is making his home in 
Canada and is ordinarily physically present in Canada. 

Absences from Canada 

(3) For the purposes of sub-sections (i) and (ii) of 
section 2 (b) of the Act, temporary absences from Canada 
during the three years preceding the date of registration 
and not exceeding a total period of twelve months shall not 
affect the status of a child as a resident of Canada at the 
date of registration, if the parents or other persons 
maintaining such child have maintained a home in Canada 
during the period of such absences. 

Application to Register Generally 

7. A parent ether than a parent specifically referred to in 
Part six or seven of these regulations may make application 
to register a child, who is a resident of Canada, for the 
allowance by completing a registration form and causing the 
same to be delivered or mailed to the office of. the Regional 
Director in the Province where such child ordinarily resides 
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or in the case of a child ordinarily residing in the territory, 
to the Regional Director of the Territories. 

Examination of Forms 

8. (1) The Director of Family Allowances shall examine or 
cause to be examined, the registration form, and if satisfied 
that any child named therein is eligible under the Act for 
registration, he shall so certify in respect of each auch 
child by making or causing to be made an appropriate entry 
on the registration form. 

Date of Registration 

(2) The certificate of the Director of Family Allowances 
shall, if given on or before the thirtieth day of June, 1945, 
effect registration of the child in respect of whom it is 
given, as of the said thirtieth day of June. 

Date of Registration 

(3) The certificate of the Director of Family Allowances 
shall, if given after the thirtieth day of June, 1945, effect 
registration of the child in respect of whom it is given as 
of the date of certificate is given. 

Supplementary Registration 

9. At any time after any parent bas made application to 
register a child, such parent may make application to register 
any child not previously registered, including any child born 
since auch application was made. The application to register 
such additional child shall be made in the manner prescribed 
by and subject to the provisions of thèse regulations except 
that auch application shall be made on a supplementary 
registration form. 

Retroactive Registration 

10. Where the certificate of the Director of Family Allowances 
in respect of a child named in a registration form or supple
mentary registration form, as hereinbefore provided, is given 
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after the last day of the month in which such form was received 
in the office of the Regional Director of the Province or the 
Regional Director of the Territories, where such child or 
children reside, as the case may be, the Director of Family 
Allowances may, in his discretion, declare that the registra
tien of the child in respect of whom the certificate is given 
shall be effective as of the date when the registration form 
was received in such office and registration of such child 
shall accordingly be deemed to have been effected as of such 
date; provided that nothing in this regulation shall ernpower 
the Director of Family Allowances to declare a registration 
effective prior to the thirtieth day of June, 1945. 

PART FOUR 

Payment 

Resident in Canada 

11. {1) A child shall be deemed to be resident in Canada 
within the meaning of Section 3 of the Act when such child 
is making his home in Canada and is ordinarily physically 
present in Canada, but such child may be temporarily absent 
from Canada from time to time without ceasing to be resident 
in Canada or affecting his status as a resident of Canada 
at the date of registration, if during the period of such 
absence the parents or other persona maintaining him rnaintain 
a home, or are domiciled in Canada. 

{2) Where a child resident in Canada is so temporarily 
absent from Canada the allowance shall be payable for the 
first three months of such absence, but thereafter shall be 
suspended until such child has returned to Canada and may 
then be reinstated as of the fourth month following such 
return and provided such child has remained in Canada since 
his return. 

Substantially 

12. (1) A parent shall be deemed to maintain a child substan
tially so long as the amount or value of the contributions 
made by such parent, in cash or in kind, for the maintenance, 
care, training, education and advancement of such child, 
exclusive of the allowance is $5.00 or ~ore per month, and 
provided such amount or value exceeds the amount or value of 
contributions for such purpose made by any other individual or 
individuals. 



(2) A parent shall be deemed not to cease to maintain 
a child who is attending school or receiving equivalent 
training, only by reason of such child being partially 
employed or engaged in work unless the earnings received 
therefor exceed, on an average, the sum of $35.00 a month. 
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(3) A parent shall be deemed to cease to maintain a child 
Who is not attending school or receiving equivalent training 
and Who is fully or partially employed or engaged in work 
for which he receives a salary or wages. 

Payment 

13. (1) Save in the case of a child to whom Part six or seven 
of these regulations applies, the allowance payable in respect 
of a child registered in accordance with the Act and these 
regulations and resident in Canada shall be paid:-

(a) where the application to register such child is 
made jointly by a male and a female parent, to 
the female parent; 

(b) where the application to register such child is 
made by one parent only, to such parent, provided 
that evidence satisfactory to the Director of 
Family Allowances is given as to the reason why 
such application was made by such parent only. 

(2) Notwithstanding anything in subsection (1) of this 
section where, in the opinion of the Director of Family 
Allowances, the age, infirmity, ill health, insanity or 
improvidence of the parent to whom the allowance would ether
wise be payable, makes it proper to do so, or where other 
reasonable cause or special circumstances require, he may 
direct that the allowance be paid to such other person or 
agency as in the best interests of the cbild he considera 
suitable. 

Cancellation or Suspension of Allowance 

(3) Notwitbstanding the provisions of sub-sections (1} 
and (2) of this section1 the Director of Family Allowances may 
direct the suspension or the payment of the allowance in re
spect of any child, where it appears to him that such child 
is or bas beoome ineligible for payment of the allowance and 
such suspension shall continue until evidence satisfactory to 
the Director of Family Allowances is given that such child 
is or bas become eligible for the allowance. 



Death of Payee 

(4) Where the person to whom the allowance is payable 
under these regulations dies, the Director of Family 
Allowances shall make such designation as to the person 
to whom the allowance will thenceforth be paid as he 
considera desirable in the best interest of the child, and 
for such purpose shall have authority to instruct the can
cellation of any cheque to the deceased which has been issued 
and not cashed, and may require the return of such cheque to 
the Family Allowances office for cancellation and reissue of 
a cheque for the amount of the allowance to the person so 
designated in the place and stead of the deceased. 

14. A child being above the age of six years and physically 
fit to attend school shall be deemed to fail to attend 
school or to receive equivalent training unless -

School Attendance 

(a) such child attends school as required by the laws 
of the province or territory in which he resides; or 

Equivalent Training 

(b) there is produced in respect of such child evidence 
that he is receiving training which in the opinion 
of the superintendent of education for the province 
or territory in which such child resides is training 
equivalent to that which the child would receive if 
attending school. 

PART FIVE 

General 

Further Information before Registration 

15. (1) The Director of Family Allowances may, at any time 
before giving a certificate under Section S of these regula
tions, require the parent to furnish in such formas he may 
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consider advisable, further information or evidence regarding 
the eligibility of any child for registration or payment of 
the allowance or the right of such parent to receive the 
allowance. 

Further Information after Registration 

(2) The Director of Family Allowances may, at any time 
after giving his certificate under Section 8 of these 
regulations or after payment of an allowance has commenced, 
require the parent or person receiving the allowance to 
furnish such further information or evidence regarding the 
eligibility of any child for payment of the allowance or the 
right of auch parent or person to receive the allowance or 
the use to which the same is put. 

Investigation before or after Registration 

(3) The Director of Family Allowances may, at any time, 
cause auch investigation to be made as he may consider neces
sary into the further information or evidence so furnished, 
any other matters affecting the eligibility of any child for 
registration, payment of the allowance, the right of any 
person to receive the allowance or the use to which the 
allowance is put. 

Added Information to the Registration Form 

16. A record of any additional information or evidence or 
any part thereof obtained under Section 15 of these regula
tions may be appended by the Director of Family Allowances 
to the registration form or supplementary registration form 
to which it relates and if so appended shall form a part 
thereof, as if originally contained therein. 

Notice to Parent or Payee by Director 

17. (1) The Director of Family Allowances shall give notice 
to the parent or person concerned when he decides or directs 
that: 

(a) any particular child named in a registration form is 
ineligible under the Act for registration and payment 
of the allowance; or 
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(b) a parent making application to register any child 
or children is ineligible to receive the allowance; or 

(c) the allowance is not being applied as required by 
Section 5 of the Act and payment thereof should be 
discontinued or made to sorne other persan or agency; or 

(d} any particular child named in a registration form 
is or has become ineligible for payment of the 
allowance; or 

(e) the allowance under the provisions of subsection (2) 
of Section 13, should be paid to a persan other than 
the parent, and so directs. 

(2) The notice shall be given such parent or parsons as 
saon as may be practicable after the making of such decision 
or direction and shall be in such form as the Director of 
Family Allowances may determine. Such notice shall be suffi
ciently given if sent by ordinary post to the last known 
address of the persan making application or receiving the 
allowance, as the case may be. 

Notice to Director by Payee 

18. Wherever any child in respect of whom the allowance is 
being paid: 

(a) attains his sixteenth birthday; or 

{b) ceases to attend school or to receive equivalent 
training; or 

(c) dies; or 

{d) ceases to reside in Canada; or 

(e) if a female child, marries; or 

(f) ceases to be maintained by a parent; or 

(g) is absent from Canada for a period in excess of three 
consecutive months; 

the person to whom the allowance is being paid shall within one 
month thereof and in such form as the Director of Family 
Allowances shall prescribe, report such faet to the Regional 
Director of the Province or territory in which such child 
resides or has been residing. 
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Se crecy 

19. No person shall disclose or communicate, or allow to be 
disclosed or communicated, any information or evidence 
obtained under the provisions of the Act and these regulations 
unless the same is necessary for the administration thereof 
or is required by law. 

Penalties 

20. Every person who wilfully contravenes any of the provisions 
of these Regulations shall be guilty of an offence and liable 
on summary conviction to a fine not exceeding $200.00 or 
imprisonment for a term not exceeding three months. 

PART SIX INDIANS 

21. In this Part and in any amendments thereto, unless the 
context otherwise requires -

(a) nindian" shall mean an Indian as defined by the 
Indian Act, but shall not include any Indian in an 
organized territory who does not reside permanently 
on a Reserve; 

(b) "Indian Agent" and "Reserve" shall have the same 
meaning respectively as in the Indian Act. 

Application 

22. Save as in this part of the se regulations, otherwise 
specifically provided, the provisions of the other parts of 
these regulations except Part seven shall apply to Indians. 

Registra ti on 

23. (1) An Indian parent shall be deemed to make application 
to register a child for the allowance when a registration form 
is completed by or on behalf of such Indian parent in respect 
of the child named therein, and such form is delivered or 
mailed to the Indian agent of the agency where the parent 
resides. 



(2) Such Indian agent shall on receipt thereof deliver 
or mail such form to the Regional Director of the province 
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or the Regional Director of the Territories, according as the 
child resides in a province or in the territory, together 
with auch infonnation in regard thereto or in explanation 
thereof as appears to him to be relevant or as may be required 
by the Director of Family Allowances, and such Indian agent 
shall state the Band Number of such parent, the name of the 
agency and the source of any information given by such agent, 
and shall certify that all information contained on the form 
or given by him is, to the best of his knowledge, information 
and belief, true and correct in every particular. 

Supplementary Registration 

24. At any time after an application has been made by or on 
behalf of an Indian parent to register a child, as provided 
by this Part, an application may be made to register any 
child born after such application was made. The application 
to register such additional child shall be made in the 
manner prescribed by and subject to the provisions of this 
Part, and shall be accompanied by such additional evidence 
as may be required by the Director of Family Allowances. 

Examination of Forms 

25. (1) The Director of Family Allowances shall examine or 
cause to be examined the registration form and, if satisfied 

'that any child named therein is eligible under the Act for 
Registration, he shall so certify in respect of each such 
child by making or causing to be made an appropriate entry 
on the registration form. 

Date of Registration 

(2) The certificate of the Director of Family Allowances 
shall, if given on or before the thirtieth day of June, 1945, 
effect registration of the child in respect of whom it is 
given as of the said thirtieth day of June, 1945. 

(3) The certificate of the Director of Family Allowances, 
if given after the thirtieth day of June, 1945, shall effect 
registration of the child in respect of whom it is given as 
of the date the certificate is given. 



Retroactive Registration 

26. Notwithstanding the provisions of sub-section {)} of 
section 25 -

474 

(1) In the case of a child born on or before the thirtieth 
day of June, 1945, where the application to register such ehild 
is not received until after the said thirtieth day of June, 
1945, but it appears to the satisfaction of the Direetor of 
Family Allowances that the application to register sueh child 
was made as soon as practicable, having due regard to the 
circumstances of the case, geographical situation of the parent 
and the mailing facilities available to the Indian agent, he 
may in his discretion declare that the registration of the 
child in respect of whom the application is made shall be 
effective as of the said thirtieth day of June, 1945, and 
registration of such child shall accordingly be deemed to have 
been effective as of such date. 

(2) In the case of a child born after the thirtieth day 
of June, 1945, and it appears to the satisfaction of the 
Director of Family Allowances that the application to register 
such child was made as soon as praeticable after the birth of 
such child, and having due regard to the cireumstances of the 
case, the geographical situation of the parent and the mailing 
facilities available to the Indian agent, the Director of 
Family Allowances may, in his discretion, declare that the 
registration of the child in respect of whom application for 
registration is made shall be effective as of the day of the 
month in which such child was born, and the registration of 
such child shall accordingly be deemed to have been effective 
as of such date. 

Payment 

27. (1) The allowance payable in respect of a child registered 
in accordance With the Act and this Part, and resident in 
Canada, shall be paid:-

{a) where the application to register such ehild is made 
jointly by or on behalf of a male or a female parent, 
to the female parent; or 

(b) where application to register such child is made by 
or on behalf of one parent only, to such parent, 
provided that satisfactory evidence is given as to 
the reason why such application was made by or on 
behalf of such parent only. 
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(2) Notwithstanding the provisions of subsection {1) of 
this section, where, in the opinion of the Director of Family 
Allowances, it is in the best interests of the child to do so, 
he may direct that the allowance be paid:-

(a) to the Indian agency Trust Account of the agency 
where such parent resides, to be administered on 
behalf of the child by the Indian agent, in 
accordance with instructions issued to such agent 
from time to time and as may be agreed to between 
the Director of Family Allowances and the Indian 
Affaira Branch of the Department of Mines and 
Resources; or 

(b) to the Indian Affaira Branch of the Department of 
Mines and Resources, to be disbursed by such Branch 
on behalf of the child in respect of whom the 
allowance is paid in accordance with the provisions 
of agreements from time to time made between the 
Director of Family Allowances and such Branch. 

Reporting Change of Circumstance 

28. (1) The Indian agent shall from time to time and upon 
receiving or learning any information which may affect the 
eligibility of a child for the allowance or the pay.ment of 
the allowance as provided in these regulations, forthwith 
report such information to the Director of Family Allowances. 

(2) The Director of Family Allowances, upon receipt of 
such report from the Indian agent or upon recept of any other 
information respecting the child, shall forthwith review the 
circumstances of the case and if, in his opinion, auch 
circumstances warrant, may direct that the allowance be paid 
in accordance with any other of the provisions of section 27, 
or if the child is or has become ineligible for payment of the 
allowance under the Act, shall suspend such payment. 

School Attendance 

29. An Indian child registered in accordance with the provisions 
of this Part and being above the age of six years and physically 
fit to attend school, shall be deemed to fail to attend school 
or to receive equivalent training -
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(a) unless such child attends school as required by the 
provisions of the Indian Act; or 
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(b) unless the Indian Affairs Branch of the Department of 
Mines and Resources certifies that such child is 
receiving training equivalent to that which the child 
would receive if attending school. 

PART SEVEN ESKIMOS AND NOMADS 

30. In this Part and in any amendments thereto, unless the 
context otherwise requires; 

(a) "Eskimo" means a persan who is listed as an Eskimo on 
the roll or records of, and to whom an identification 
dise has been issued by, the Bureau of Northwest 
Territories and Yukon Affairs of the Department of 
Mines and Resources; 

(b) "Nomad" means a persan of mixed Indian or Eskimo blood, 
residing in the Northwest Territories or the Yukon 
Territory, who is neither an Eskimo nor an Indian, but 
who follows the Indian or Eskimo mode of living. 

Application 

31. Save as in this Part of these regulations, otherwise 
specifically provided, the provisions of the ether Parts of 
these regulations except Part six shall apply to Eskimos and 
Nomads. 

Regi stration 

32. (1) An Eskimo or Nomad parent shall be deemed to make 
application to register a child for the allowance when a 
registration form is completed by or on behalf of such Eskimo 
or Nomad parent in respect of the child named therein, and such 
form is delivered or mailed to the Registrar of vital statistics 
of the district of the province or territory where such parent 
resides. 

(2) Such Registrar shall, on receipt thereof, deliver or 
mail such form to the Regional Director of the Territories 
together with such information in regard thereto or in 
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explanation thereof, as appears to him to be relevant or as 
may be required by the Director of Family Allowances, and such 
Registrar shall state the identification number of such parent, 
if an Eskimo, and the source of any information given by such 
Registrar, and shall certify that all information contained on 
the form or given by him is, to the best of his knowledge 
information and belief, true and correct in every particuiar. 

Supplementary Registration 

33. At any time after an application has been made by or on 
behalf of an Eskimo or Nomad parent to register a child as 
provided by this Part, an application may be made to register 
any child born after such application was made. The application 
to register such additional child shall be made in the manner 
prescribed by and subject to the provisions of this Part, and 
shall be accompanied by such additional evidence as may be 
required by the Director of Family Allowances. 

Examination of Forms 

34. (1) The Director of Family Allowances shall examine or cause 
to be examined the registration form, and, if satisfied that 
any child named therein is eligible under the Act for Regis
tration, he shall so certify in respect of each such child by 
making or causing to be made an appropriate entry on the 
registration for.m. 

Date of Registration 

(2) The certificate of the Director of Family Allowances 
shall, if given on or before the thirtieth day of June, 1945, 
effect registration of the child in respect of whom it is given 
as of the said thirtieth day of June, 1945. 

(3) The certificate of the Director of Family Allowances 
if given after the thirtieth day of June, 1945, shall effect 
registration of the child in respect of whom it is given as of 
the date the certificate is given. 

Retroactive Registration 

35. (1) Notwithstanding the provisions of subsection (3) of 
section 34 where the application to register a child born on 
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or before the thirtieth day of June, 1945, is not received 
until after the said thirtieth day of June, but it appears to 
the satisfaction of the Director of Family Allowances that the 
application to register such child was made as soon as 
practicable, having due regard to the circumstances of the case, 
geographical situation of the parent and the mailing facilities 
available to the Registrar of Vital Statistics of the district 
of the province or territory where such parent resides, he may 
in his discretion declare that the registration of the child 
in respect of whom the application is made shall be effective 
as of the said thirtieth day of June, 1945, and registration 
of such child shall accordingly be deemed to have been effective 
as of such date. 

(2) Notwithstanding the provisions of subsection {3} of 
section 34 where it appears to the satisfaction of the Director 
of Family Allowances that the application to register a child 
born after the thirtieth day of June, 1945, was made as soon 
as practicable after the birth of such child, and having due 
regard to the circumstances of the case, the geographical 
situation of the parent and the mailing facilities available to 
the Registrar of Vital Statistics of the province or territory 
Where such parent resides, the Director of Family Allowances 
may, in his discretion, declare that the registration of the 
child in respect of whom application for registration is made 
shall be effective as of the day of the month in which such 
child was born, and the registration of such child shall 
accordingly be deemed to have been effective as of such date. 

Payment 

36. The allowance payable in respect of an Eskimo or Nomad 
child registered in accordance with the provision of this part 
of these regulations shall be paid to the Bureau of Northwest 
Territories and Yukon Affaira, to be disbursed by such Bureau 
on behalf of the child in respect of whom the allowance is paid, 
in accordance with the provisions of agreements from time to 
time made between the Director of Family Allowances and such 
Bureau. 

37. An Eskimo or Nomad child above the age of six years and 
physically fit to attend school shall be deemed, where there 
is no school provided for such child, to receive equivalent 
training when the Bureau of Northwest Territories and Yukon 
Affaira is satisfied that he is receiving training by his 
parents or otherwise according to prevailing Eskimo customs 
if an Eskimo child, or according to prevailing Nomad customs 
if a Nomad child. 
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THE FAMILY ALLOWANCES REGULATIONS 

Amendments to Regulations of August 3rd, 1945 made by Order 

in Council 6588 of November 6th, 1945. 

1. Delete subsection (d) of section 2 and substitute the 
following:-

2. 

"(d) institution means an orphanage, children's home, 
shelter, refuge, residential school, hospital, 
maternity home or other building not being a 
private residence, home or dwelling, in which 
children are cared for separate and apart from 
their parents." 

Add as subsection (hh) of section 2 the following:-

"(hh) 'superintendent of education' includes, in the 
Province of Alberta the Superviser of Schools, in the 
Province of British Columbia, Manitoba, New Brunswick, 
Nova Scotia, Quebec, and Saskatchewan the Superintendent 
or Chief Superintenàent of Education, as the case may 
be, in the Province of Ontario the Chief Director of 
Education, and in the Province of Prince Edward Island 
the Director of Education, and in the case of each 
province, the Deputy Minister of Education thereof, 
if any, and in the Northwest Territories the Deputy 
Commissioner of the Northwest Territories, and in the 
Yukon Territory the Controller of the Yukon Territory, 
and such other persona as may be appointed or 
designated by a province or for the territory to 
perform the duties therein of a 'superintendent of 
education' for the purposes of section 14 of these 
regulations." 

Add as section BA after section 8 the following:-

"BA (1) Where the parent who made an application to register 
a child requests, instructs or authorizes that the 
registration of such child be cancelled or withdrawn 
or that the payment of the allowance be discontinued, 
and such request, authority or instruction is in form 
satisfactory to the Director of Family Allowances, the 
registration of s~h child shall be cancelled and any 
allowance being paid shall cease to be payable. 
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(2) Where registration of a child has been cancelled, 
as provided in subsection {1) of this section, an 
application may at any time again be made to register 
such child for the allowance, and such application 
shall, if made, be treated as a new application." 

4. Add as subsection {2) to section 14 the following:-

"(2) Notwithstanding the provisions of subsection (1) 
of section 14, where no arrangement has been made with 
a province or the territory with respect to the 
production of the evidence required under paragraph (b) 
of section 14 of these regulations, a child shall be 
deemed to receive equivalent training if the Director 
of Family Allowances, upon the production of evidence 
satisfactory to him, so certifies." 

5. Delete subsection {2) of section 32 and substitute the 
following:-

"(2) Such registrar shall, on receipt thereof, deliver 
or mail such form to the Bureau of Northwest Territories 
and Yukon Affairs, together with such information in 
regard thereto or in explanation thereof as appears 
to him to be relevant and shall state the identifica
tion number of such parent, if an Eskimo, and the 
source of any information given by such registrar, and 
shall certify that all information contained on the 
form or given by him is, to the best of his knowledge, 
information and belief, true ani correct in every 
particular. 

(3) The Bureau of Northwest Territories and Yukon 
affairs shall, on receipt of such form, verify the 
information contained thereon, or furn~shed therewith, 
against any available records in the possession of 
the said Bureau, and after so doing deliver or mail 
such form to the Regional Director of the Territories, 
together with any additional information in regard 
thereto or in explanation thereof, as appears relevant." 



THE FAMILY ALLOWANCES REGULATIONS 

Amendments to Regulations of August 3rd, 1945 made by Order 

in Council 2316 of June Zth, 1946. 

1. De1ete sections à, àA, 9 and 10 and substitute the following:-

8. At any time after any parent has made application to 
register a child, as provided in Section 7, such parent 
may make application to register any child not named 
in the application so made by comp1eting a supplementary 
registration form in respect of such child and causing 
the same to be delivered or mailed to the office of the 
Regional Director in the province where such chi1d 
ordinari1y resides, or, in the case of a chi1d ordinarily 
residing in the Territories, to the Regional Director 
of the Territories. 

9. (1) The Director of Family A1lowances sha11 examine or 
cause to be examined the registration form or supp1e
mentary registration form as the case may be and, if 
satisfied that any chi1d named therain is eligible 
under the Act for registration, he shall so certify 
in respect of each such child by making or causing to 
be made an appropriate entry on the said form. 

(2) The certificate of the Director of Family Allowances 
shall, if given on or before the thirtieth day of June, 
1945, effect registration of the child in respect of 
whom it is given, as of the thirtieth day of June, 1945. 

(3) The certificate of the Director of Family Allowances 
shall, if given after the thirtieth day of June, 1945, 
effect registration of the child, in respect of whom it 
is given, as of the date thereof, provided that: 

(a) w.here the registration or supplementary registration 
form is received in the office of the Regional 
Director of the province or territory as the case 
may be, within thirty days from the date of birth 
of the child, the certificatem if so declared by 
the Director of Family Al1owances sha11 effect 
registration as of the last day of the month when 
the child was born; or 



(b) where the registration or supplementary registration 
form is received after thirty days from the date of 
birth of the child, the certificate, if so declared 
by the Director of Family Allowances, shall effect 
registration as of the thirtieth day of June, 1945, 
or the last day of the month when the registration 
or supplementary registration form was received, 
whichever is the later. 

10. Notwithstanding the provisions of subsection 3 of section 
$, where the registration or supplementary registration 
for.m is in respect of a child residing in a remote area 
of Canada, the Director of Family Allowances, having 
due regard to the circumstances of the case, geographical 
situation of the parent and the mailing facilities 
available where such parent resides, if satisfied that 
the application to register such child was made as soon 
as possible after the date of birth of the child, or, 
as soon as possible after facilities were provided for 
the registration o.f children for the allowance, may, 
in his absolute discretion, declare that registration 
of the child therein named shall be effective as of the 
thirtieth day of June, 1945, or the last day of the 
month when such child was born, whichever is the later. 

10A (1) Where the parent who made an application to register 
a child requests, instruets or authorizes that the 
registration of such child be cancelled or withdrawn 
or that the payment of the allowance be discontinued, 
and such request, authority or instruction is in form 
satisfactory to the Director of Family Allowances, the 
registration of such child shall be cancelled and any 
allowance shall cease to be payable. 

(2) Where registration of a child has been cancelled, 
as provided in subsection (1) of this section, an 
application may at any time again be made to register 
such child for the allowance, and such application shall, 
if made, be treated as a new application. 

2. De1ete subsection (2) of section 13 and substitute the 
fo 1lowing : -

2. Notwithstanding anything in subsection 1 of this 
section, where in the opinion of the Director of 
Family Allowances, 

(a) the person receiving the allowance does not 
exclusive1y apply the same towards the maintenance, 
care, training, education and advancement of the 
child in respect of whom it is paid; or 



(b) the age, infirmity, ill health, insanity, 
improvidence, or ether reasonable cause of 
disqualification of the person to whom the 
allowance is p:~.yable ma.kes i t necessary to do 
so; or 

(c) ether special circumstances or reasonable cause 
of any kind Whatsoever requires; 

he may from time to time, and for such periods as he 
considers necessary, direct that the allowance be paid 
to such other person or agency as in the best interests 
of such child he considera suitable. 

3. Add PART EIGHT 

PART EIGHT 

Definitions 

38. In this Part, unless the context otherwise requires: 

(a) "appeal" means an appeal by any pers on against a 
decision as to his right to be paid an allowance or 
as to the amount of an allowance payable to him or 
to any ether matter arising under the Act; 

(b) nappeal conmittee" means a tribunal constituted under 
this Part for the hearing of appeals; 

(c) "appellant" means a persan who appeals under this Part; 

(d) "chairman" means the person designated under this 
Part as chairman of an appeal committee on an appea+; 

(e) "order" means a decision made by an appeal committee 
on an appeal; 

(f) "secretary" means the secretary of an appeal committee; 

(g} "Territories" means the area comprised by the North
west Territories and the Yukon Territory; 

(h) "member" means a person appointed to be a member of 
an appeal committee. 



Establishment of Appeal Committees 

39. (1) There shall be an appeal committee for each province, 
consisting of such persons resident therein as the Governor in 
Council may appoint to be members thereof, to hear and de
termine appeals by persons resident in such province. 

(2) There shall be one appeal committee for the Territories, 
consisting of such persons as the Goverhor in Council may 
appoint to be members thereof, to hear and determine appeals 
by persons resident in the Yukon Territory or the Northwest 
Terri tories. 

(3) The Minister may, at such time and places as he deems 
proper, convene a meeting of the chairmen of the appeal 
committees to discuss the hearing and determination of appeals, 
matters related thereto, and such other matters as in his 
opinion are necessary and desirable for the efficient adminis
tration of the Act and this Part. 

40. (1) A member shall be appointed for a period of two years. 

(2) Any member on the expiration of his term of office is 
eligible for re-appointment. 

(3) A member holds office during good behavior for the 
period of his appointment but may be removed for cause at any 
time by the Governor in Council. 

41. Every member is entitled to receive and be paid his actual 
travelling and living expenses necessarily incurred in connection 
with the dischar~ of his duties as a member, but is not en
titled to receive any remunerationfur his services as a member. 

42. The Governor in Council may from time to time designate any 
member of an appeal committee to be chairman thereof. 

Secretary 

43. (1) The Governor in Council may appoint for each appeal 
committee a person to be the secretary thereof. 

(2) The secretary shall, in addition to the regular duties 
assigned to him, perform such other duties as the Governor in 
Council may from time to time direct or as may be prescribed 
by the appeal committee. 



(3) The secretary is responsible for convening the appeal 
committee. 

(4) The secretary of an appeal committee shall be paid out 
of monies appropriated by Parliament for the administration of 
the Act such remuneration as the Governor in Council may 
consider proper. 

Sittings and Transaction of Business 

44. An appeal committee shall sit as often as may be necessary 
to hear and determine appeals, but there shall be a sitting 
of the appeal committee at least once each month if there is 
an appeal to be heard. 

45. The appeal committee for a province shall sit to hear and 
determine appeals in the capital city of the province or such 
other place in the province as may be most convenient and the 
appeal committee for the Territories shall sit to hear and 
determine appeals in the city of Ottawa or in such other place 
as may be most convenient. 

46. Any three members of an appeal committee constitute a 
quorum and may lawfully hear and determine appeals. 

47. When the chairman is not present at a sitting of an appeal 
committee, the members present shall elect one of their number 
to act as chairman during his absence. 

48. Except as provided in the act or these regulations, the 
procedure on the hearing of an appeal shall be determined by 
the chairman or acting chairman of the appeal committee. 

49. The determination of an appeal shall be according to the 
opinion of the majority of the members present at the hearing. 

50. (1) An appeal committee may at any time and from time to 
time adjourn its proceedings to such day as may to it seem 
proper. 

(2) The chairman may at any time, either before or during 
the hearing of an appeal, where in his opinion it is 
necessary, appoint a committee of members to inquire into and 



report to the appeal committee on any question relating to 
an appeal or group or class of appeals, or upon any matter 
in regard thereto, and the committee so appointed shall 
thereupon make auch investigation and report as may appear 
necessary, but the members of the committee shall thereafter 
be disqualified from participating in the hearing and deter
mination of the appeal or appeals in respect of Which such 
investigation and report is made. 

Jurisdiction 

51. An appeal shall be to the appeal committee for the 
province or the Territories where the decision appealed 
against was made. 

52. An appeal committee upon an appeal may affirm the decision 
appealed against, or may make such order as may properly be 
made under the Family Allowances Act and these regulations. 

53. An appeal committee may at any time extend the time within 
which anything is required by this Part to be done. 

54. (1) An appeal shall be commenced by an appellant deliver
ing or mailing to the Regional Director of a province or the 
Territories as the case may be notice in writing setting forth 
a statement of the grounds of the appeal. 

(2) The notice of appeal shall be given within three months 
from the day the notice of a decision or direction was given 
under section 17 of these regulations, or if it relates to a 
matter not within the provisions of the said section 17, it 
shall be given within three months from the day the decision 
in auch matter was made. 

55. The Regional Director shall on receipt of the notice of 
appeal prepare copies thereof and shall furnish a copy to 
the Secretary and to all persona affected by the decision 
appealed against. 

56. On receipt of a notice of appeal the secretary shall 
examine the same and if, in his opinion, such notice does not 
sufficiently and clearly set forth a statement of the grounds 
of appeal, or should be accompanied by other explanations or 
information or documents, he shall cause the appellant to be 



informed so that any such insufficiency in the notice may 
be remedied by the appellant, or such explanation or infor
mation may be furnished in order that all facts, documents 
and information may be before the appeal committee for 
consideration upon the hearing of the appeal. 

57. A Regional Director shall, within ten days from the day 
he receives the notice of appeal, cause to be filed with the 
secretary a short statement of the facts upon which the 
decision appealed against was made, together with the regis
tration or supplementary registration form as the case may 
be, and any correspondance, reports, statements or other 
information in his possession relating to the appeal, and the 
secretary shall make such material available to the appeal 
committee. 

58. When, in the opinion of the secretary, or the appeal 
committee, the appeal could be more properly or conveniently 
heard and determined by an appeal committee in another 
province on in the territory, the secretary shall transmit 
the notice of appeal and all documents in connection therewith 
to such other appeal committee and shall notify the appellant 
thereof, and such appeal committee shall thereafter hear and 
determine the appeal as fully and effectively as if it had 
arisen in such province or the Territories as the case may be. 

Hearing and Review 

59. (1} An appeal committee shall not decide an appeal until 
a reasonable opportunity has been given to an appellant to file 
with the appeal committee in writing any representations that 
he desires the appeal committee to consider in making its 
order. 

(2) An appellant who, within 14 days from the mailing to 
him of notice of such opportunity, fails to file with the 
secretary such representation or information, as the case may 
be, shall be deemed to have had reasonable opportunity to do so. 

60. All evidence considered by an appeal committee shall be 
in writing except where it is made to appear to the satis
faction of an appeal committee that it is necessary in the 
interests of justice that oral testimony be heard in which 
case the appeal committee may receive and consider oral 
testimony. 
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61. (1} The arder of the appea1 committee shall be in writing 
arxl shall be signed by the chairman or acting chairman. 

(2) A copy of the order shall be furnished by the 
Secretary to the appellant and to the Regional Director 
concerned. 

(3) The order shall not become effective until the 
expiration of ten days from the day the same was furnished 
to the Regional Director. 

62. (l) An appeal committee may at any time request the 
Director of Family Allowances to state in the form of a 
special case for the opinion of the Deputy Minister of 
Justice, any question of law arising in, from, or in connection 
with an appeal to such appeal committee. 

(2) At any time during the hearing of an appeal, or 
within ten days from the furnishing of a copy of an order 
to the Regional Director, the appeal committee if so requested 
by such Regional Director, shall request the n!rector of Family 
Allowances to state a special case for the opinion of the 
Deputy Minister of Justice upon any question of law arising 
in, from, or in connection with such appeal. 

(3) Pending the receipt of the opinion of the Deputy 
Minister of Justice upon a special case as in this section 
provided all proceedings shall be stayed and such opinion 
when given shall be conclusive of the question of law involved 
and shall be binding upon the appeal committee. 

(4) An appeal committee may re-consider an appea1 with 
respect to which an opinion of the Deputy Minister of Justice 
has been stated and may amend any arder in that appeal. 
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THE FAMILY ALLOKANCES REGULATIONS 

Amemments to Regulations of August 3rd, 1945 made by Order 

in Counci1 P.c. 2h 1 3 January 1947. 

(1) Delete subsection (hh) of section (2); 

(2) Delete section 14 and substitute the fo11owing:-

"14. Pursuant to section 2 (a) of section 4 of the Fami1y 
A11owances Act, 1944, 

(a) The Director, Indian Affairs Branch, Department 
of Mines and Resources, is prescribed as the 
competent educationa1 authority in respect of 
an Indian; and 

(b) The Directors, Lands, Parks and Forests Branch, 
Department of ~ünes and Resources, is prescribed 
as the competent educationa1 authority in respect 
of an Eskimo; and 

{c) The Deputy Commissioner of the Northwest 
Territories is prescribed as the competent 
educationa1 authority in respect of a chi1d, 
other than an Indian or Eskimo, resident in 
the Northwest Territories; and 

(d) The Comptro1ler of the Yukon Territory is 
prescribed as the competent educational 
authority in respect of a chi1d, other than 
an Indian or Eskimo, resident in the Yukon 
Territory. 

(3) De1ete section 29. 

(4) De1ete section 37. 
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THE FAMILY ALLOWANCES REGULATIONS 

By Order in Council P.C. 4081, September 15, 1948, the Family 

Allowances Regulations established by Order in Council, P.C. 

5093 of August 3rd, 1945 as amended were revoked and a new 

set of Regulations established. Significant changes made 

by these regulations are included below. 

PART ONE 

Delete Section 2 (h). Substitute:-

"(h) "registration .form'means the .form prescribed by the 
Minister .for making application to register a child .for the 
allowance." 

Delete Section 2 (i). Substitute:-

"(i} "supplementary registration form" means the form prescribed 
by the Minister for making application to register an addi
tional child or children .for the allowance;" 

Delete Section 2 (k). 

PART TWO 

No Change. 

PART THREE 

Delete Section 6 (3). Substitute:-

"(3) For the purposes of subsection (i) and (ii) of section 
2 (b) of the Act, intervals of absence of a child .from Canada 
during the three consecutive years immediately prior to the 
date of registration which are of a temporary nature and which 
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when totalled and averaged do not exceed one hundred and twenty 
days per year, shall be deemed not to have affected the status 
of a child as resident of Canada at the date of registration." 

Delete Section 7. Substitute:-

"7. (1) Except as herein otherwise provided, application to 
register a child for the allowance shall be deemed to have been 
made when a registration form completed by a parent, other 
than a parent specifically referred to in Part six or seven 
of these regulations, is received in the office of the Regional 
Director in the province Where such child ordinarily resides, 
or in the case of a child ordinarily resident in the Territory, 
in the office of the Regional Director of the Territories. 

(2) Except as herein otherwise provided, application to 
register a child additional to a child for whom application 
has been made, as provided in the preceding subsection to this 
section, and in respect of a child not named in the application 
so made, shall be deemed to have been made when a supplementary 
registration form completed by a parent, ether than a parent 
specifically referred to in Part six or seven of these regula
tions, is received in the office of the Regional Director in 
the province where such child ordinarily resides, or in the 
case of a child ordinarily resident in the Territory, in the 
office of the Regional Director of the Territories." 

Delete Section 8 as amended June 7th, 1946, Substitute:-

118.(1) The Director of Family Allowances shall examine or cause 
to be examined the registration form or supplementary regis
tration form as the case may be and, if satisfied that any child 
named therein is eligible under the Act for registration, he 
shall so certify in respect of each such child by making or 
causing to be made an appropriate entry on the said form. 

(2) The certificate of the Director of Family Allowances 
shall effect registration of the child in respect of whom it 
is given, 

(a) as of the last day of the month when the child was born, 
where the registration or supplementary registration 
form is received as provided in section 7, within 30 
days of the date of birth of the child; or 

(b) as of the last day of the month when such form was 
received where the registration or supplementary regis
tration form is received as provided in section 7, 
after 30 days from the date of birth of the child." 
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Delete Section 9. Substituts:-

"9. Notwithstanding the provisions of subsection 2 of section 
a, Where the registration or supplementary registration form 
is in respect of a child residing in a remote area of Canada, 
the Director of Family Allowances, having due regard to the 
circumstances of the case, geographical situation of the parent 
and the mailing facilities available where such parent resides, 
if satisfied that the application to register such child was 
made as soon as possible after the date of birth of the child, 
or, as soon as possible after facilities were provided for the 
registration of children for the allowance, may, in his 
discretion, declare that registration of the child therain 
named shall be effective as of the thirtieth day of June, 1945, 
or the last day of the month when such child was born, whichever 
is the la ter." 

Delete Section·lO. Substitute:-

"10. (1) Where a child who is registered for the allowance 
ceases to be resident in Canada, the registration of such child 
shall be cancelled. 

{2) wnere the parent who made an application to register 
a child requests, instructs or authorizes that the registration 
of such child be cancelled or Withdrawn or that the payment of 
the allowance be discontinued, and such request, authority or 
instruction is in form satisfactory to the Director of Family 
Allowances, the registration of such child shall be cancelled 
and any allowance being paid shall cease to be payable. 

{3} Where registration of a child has been cancelled, as 
provided in subsections (1) and (2) of this section, an 
application may at any time again be made to register such 
child for the allowance, and such application shall, if made, 
be treated as a new application." 

PART FOUR 

Delete Section 11. Substitute:-

"11. (1) A child shall be deemed resident in Canada within the 
meaning of section 3 of the Act if such chi1d makes his home 
in Canada and is ordinari1y physica11y present in Canada; pro
vided however that if such child, while so resident in Canada, 
has temporarily absented himse1f therefrom and has returned to 
Canada, he sha11 be presumed to have continued to be a resident 
in Canada during the period of such absence. 
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(2) Where a child resident in Canada is so temporarily 
absent from Canada, the allowance shall be suspended following 
the payment for the month in which such child departed from 
Canada and thereafter shall be suspended until such child has 
returned to Canada and may then be reinstated the month fo11ow
ing such return, if such chi1d has remained in Canada since 
his return; provided, however, that, when such absence is not 
more than tbree consecutive months, the al1owance if reinstated 
may be paid for the entire period of such absence." 

Section 12. Add at end of subsection (1). 

"who has or have applied to register the child for the 
allowance". 

Section 13, subsection (1}. Add Par. (c). 

"(c) where the application to register such child is made by 
a parent other than the rather, stepfather, adoptive rather, 
foster rather, mother, stepmother, adoptive mother, foster 
mother, of the child, to such parent; and subject to section 
5 of the Act, special terms and conditions under which the 
al1owance shall be paid, used and accounted for, may be 
prescribed by the Director of Family Allowances." 

Section 13, Section (4) 1945 Regulations becomes Section (5) 
194$ Regulations. 

Section 13. Add subsection (4). 

"(4) For the purposes of making any inquiry into the eligibility 
of the person to whom the allowance is being paid to continue 
to receive the payment, the Director may cause payment of the 
allowance to be suspended for any period of time necessary 
therefor and at the comp1etion of such inquiry the Director 
shall direct payment of the allowance, which may include payment 
of the allowance for the period of suspension, to the person 
to whom it was being paid to be resumed, or under the provision 
of subsection (2) of this section direct that such allowance 
be paid to such other person or agency as in the best interests 
of such child he thinks sui table. n 

Delete Section 14. Substitute:-

"14. Pursuant to subsection (2a) of section 4 of the Family 
Allowances Act, 1944, 



(a) The Commissioner of the Northwest Territories is 
prescribed as the competent education~l authority 
in respect of a child, other than an ~ndian or 
Eskimo, resident in the Northwest Territories; and 
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(b) The Commissioner of the Yukon Territory is prescribed 
as the competent educational authority in respect of 
a child, other than an Indian or Eskimo, resident in 
the Yukon Territory." 

PART FIVE 

Delete Section 18. Substitute:-

"18. Where ever any child in respect of whom the allowance 
is being paid: 

(a) ceases to attend school or to receive equivalent 
training; or 

(b) dies; or 

(c) ceases to be resident in Canada; or 

(d) if a female child, marries; or 

(e) ceases to be maintained by a parent; or 

(f) is temporarily absent from Canada; 

the person to whom the allowance is being paid shall within one 
month thereof and in such form as the Director of Family Allowances 
shall prescribe, report such fact to the Regional Director of 
the Province or territory in which such child resides or has 
be en res id ing." 

PART SIX 

Delete Section 23. Substitute:-

"23 (1) (a) An Indian parent shall be deemed to make application 
to register a child for the allowance when a registration 
form, completed by or on behalf of such Indian parent, is 
received by the Indian agent of the agency where such parent 
ordinarily resides. 

{b) Application to register a child additional to a 
child for whom application has been made, as provided in 
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para. (a) of subsection (1) of this section, and in 
respect of a child not named in the application so 
made shall be deemed to have been made when a 
suppiementary registration form completed by or on 
behalf of such Indian parent is received by the 
Indian agent of the agency, where the parent ordinarily 
resides. 

(2) Such Indian agent shall, on receipt thereof deliver 
or mail such registration or supplementary registration 
form to the Regional Director of the province or the 
Regional Director of the Territories, according to 
whether the child resides in a province on in the 
territory, together with such information in regard 
thereto or in explanation thereof as appears to him to 
be relevant or as may be re qui red by the Director of 
Family Allowances, and such Indian Agent shall state 
the Band number of such parent, the name of the agency 
and source of any information given by such agent, 
and shall certify that all information contained on the 
form or given by him is, to the best of his knowledge, 
information and belief, true and correct in every 
particular. 

Section 25 becomes section 24. Delete subsection (2). 
Substitute:-

" (2) The certificate of the Director of Family Allowances 
shall effect registration of the child in respect of Whom it 
is given, 

{a) as of the last day of the month when the child was born, 
where the registration or supplementary registration 
form is received as provided in subsection 1 of section 
23, within 30 days of the date of birth of the child; 
or, 

(b) as of the last day of the month in which the form was 
received, where the registration or supplementary 
regiatration form is received as provided in subsection 
1 of section 23, after 30 days from the date of the 
birth of the child." 

Section 26 becomes Section 25. Delete and substitute:-

"25. Notwithstanding the provisions of subsection 2 of section 
24 where the registration or supplementary registration form 
is in respect of a child residing in a remote area of Canada, 
the Director of Family Allowances if satisfied that the 
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application to register such child was made as soon as possible 
after the date of birth of the child and having due regard to 
the circumstances of the case and the geographical situation 
of the parent may, in his discretion, declare that the 
registration of the child therein named shall be effective 
as of the thirtieth day of June, 1945, or as of the last day 
of the month when such child was born, whichever is the la ter." 

Section 29 becomes Section 28. Delete and substitute:

"28. Pursuant to subsection (2a) of section 4 of the Family 
Allowances Act, 1944, the Director, Indian Affairs Branch, 
Department of Mines and Resources, is prescribed as the 
competent educational authority in respect of an Indian." 

PART SEVEN 

Amendments in the case of Eskimos were substantially the 
same as for Indiana. 

PART EIGHT 

No Change except for difference in section numbering. 



APPENDIX F 

REPORT ON SURVEY OF THE OPERATION OF THE FAMILY ALLOWANCES 

QUEBEC REGIONAL OFFICE AND ITS ASSOCIATED TREASURY OFFICE 

Organization and Methods 
Division 

Civil Service Commission 

SUMMARY OF REOOMMENDATIONS 

Ottawa, Ontario. 

Sept. 1950. 

This summary presents an overall picture of the changes 
which could be made with advantage. The recommandations 
herein are presented in the same order, by Sections· and Units, 
as they are dealt with in the report. They are as follows: 

Eligibility Section 

1. That the whole staff of the Section be rotated through 
different sub-sections in order to maintain the 
production flow at a proper level when peak loads 
occurred in one sub-section. 

2. That for a certain period, records of causes, time and 
correspondence for each case be kept for further 
analysis in order to investigate possibilities of 
improving the work load. 

Files Control Unit 

3. That approved applications only be given a Family 
Allowance Account number in order to keep to a 
minimum the number of inactive accounts. 

Filing Unit 

4. That a document indicating the amount in pay be 
placed on file after every change in order to 
facilitate the computation of amounts payable or 
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recoverable and the answer to inquiries without 
referring the case to the Treasury Office. 

49S 

5. That all documents be fastened in chronological 
order at the top of the inner right page of the file 
cover in order to facilitate the analysis of cases 
and the auditing of accounts. 

6. That destruction of dead files, or microfilming of 
most important documents, be done after retention 
of five years in order to reduce the storage space 
to a minimum. 

Index Unit 

7. That one index for the joint use of the Family 
Allowance Director and the District Treasury Officer 
be set up on the second floor of the office in order 
to avoid the duplication of the indexing work, and 
unnecessary movements of files and documents. 

S. That a number of the Treasury Staff be placed with 
the Family Allowance Index Staff to take care of 
special references from the Treasury Office. 

9. That the Treasury Office's three address specialiste 
be located adjacent to the Index in order to elimi
nate movements of documents between floors for 
identifications of payees. 

10. That six rolldex units of 100,000 cards each be 
installed on the second floor of the office to 
increase by 50% the output per index clerk and to 
permit the use of changed addressograph plates 
imprints to record changes of address. 

11. That a new form of index card be used which will 
enable advantage to be taken of the address plate 
method of recording changes of address. 

12. 

Mail Unit 

That the mail be opened, sorted, and then electri
cally dataland number stamped in order to obtain 
an accurate count of the mail and to facilitate 
the identification of documents when on file. 
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13. That readers code the correspondance sufficiently 
to forward it to the first section which can deal 
with it, from which it can, if necessary, be 
redirected because, as the staff is now experienceJ 
and peak loads are infrequent, a preliminary 
analysis of each case is no longer required. 

14. That an electric office folding machine be used to 
fold out-going letters and questionnaires to reduce 
the folding tw~ from 5 hours to 20 minutes each 
day 

Messenmer Services 

In order to facilitate the transportation of documents 
and files between floors, to permit a more rapid redirection 
of documents transferred to other sections, and to extend 
the messenger service to Treasury Sections located on the 
second and third floors, thus eliminating the necessity of 
recording movements of documents passing between Family 
Allowance and Treasury Offices. 

15. That five sorting points be set up: two on the 
third floor and three on the second floor of the 
office. 

16. That the elevator located in the center of the 
building be adapted to files transportation. 

17. That an elevator be built at the south end of the 
building extending from the third floor to the 
basement. 

Processing Section 

18. That an Examination Sub-unit be set up to deal 
with approval of incomplete applications involving 
correspondance or other difficulties in order to 
reduce the work load for reversions by speeding up 
the approval of complete applications. 

19. That a special application form be supplied to 
children's aid societies and agencies in order to 
request special information regarding maintenance 
and domicile of children. 
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20. That application forms (original and supplementary) 
be combined in one form to be used for the regis
tration of one child only, with emphasis on questions 
regarding applicants, the child, the relationship 
of applicants to the child, the maintenance and 
the domicil~ of the child, the status quo of the 
account, and signature of applicants, in order to 
facilitate their examination and to prevent indis
criminate use of originals and supplementaries. 

21. That applicants be required to provide the Regional 
Director with birth certificates of children for 
whom they apply, because it will facilitate the 
identification of applicants and the validation of 
applications while permitting substantial economies, 
or 

22. That birth verification cards be punched cards 
instead of typed cards in order to permit the 
mechanical verification of 50% of births, to 
reduce the hand writing, and to eliminate manual 
sortings of cards in different orders. 

Recovery of overpayments section 

In order to aid the reduction of overpayments recoverable 
by collection: 

23. That the time between the first courteous warning 
letter and the registered firm warning letter be 
shortened from sixty to fifteen days, 

24. That proper advertisements be included periodically 
with the cheque to inform payees about facts which 
cause overpayments, and about consequences of not 
reporting them. 

Steno Pool 

25. That two typists be transferred to the Processing 
Section for typing or punching B.V. èard in order 
to straighten up the production line. 

26. That the possibility of using autotypist equipment 
for questionnaires and form letters be investigated 
in order to increase the production and the service 
to the public. 
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Computation of amounts payable 

27. That the Family Allowance Staff compute all amounts 
payable or recoverable, and that the Treasury Staff 
check and audit them, so that the Minister of 
National Health and Welfare administer the Family 
Allowances Act in stating the amount payable or 
recoverable, and that the Comptroller of the 
Treasury, according to the Consolidated Revenue 
and Audit Act, ascertain the validity of the 
disbursement or the recovery. 

Intra Office Forms 

2$. That an omnibus form replace the forms used for 
requisitions, B.F.•s and transfera of files to 
save time and paper. 

29. That the change order form be organized to reduce 
the handwriting, and to facilitate the recording 
of facts and the making of computations. 

30. That a weekly work load report be prepared instead 
of a daily report, and that the same form be used 
by all sections, in order to give the management 
the average work load of the period and the 
summary of its variation. 

Office lay-out 

31. That sections and units be reorganized to shorten 
the production line and to facilitate the implemen
tation of a new system in the Treasury Office. 

Resulta 

The implementation of the recommandations summarized 
above will enable the Department to provide a better service 
to the public more economically in that the minimum annual 
savings possible represent approximately $22,000.00 and the 
maximum $34,000.00. 

N.B. The errors in grammar are those of the CVil Service 
Commission • 
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