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ABSTRACT

The mobilization of human resources in Canada during
the Second World War has received limited attention from
historians of Canada. Although the issue of conscription
dominates the historiography of Canada's war effort between
1939 and 1945, no comprehensive analysis exists of National
Selective Service (NSS), the agency empowered in 1942 to
oversee the enormous task of mobilizing military and
civilian human resources. Moreover, cursory accounts of the
extent of NSS control of mobilization assume that wartime
controls were sweeping, coercive, and éomprehensive in their
scope and application.

An examination of NSS records in the Dominion
Department of Labour archival collection reveals that NSS
control of mobilization was tenuous and halting. Under the
direction of Deputy Minister of Labour Arthur MacNamara, NSS
mobilization efforts emphasized compromise, conciliation,
and de-centralization. On paper, many mobilization
regulations were complex and comprehensive, but in practice
the government often did not get its way in an overheated
labour market.

Instead of providing a traditional horizontal analysis
of Cabinet records, this thesis employs a vertical analysis
of archival records extending from the Cabinet room to local
NSS employment offices. Incorporating issues of region,
gender, race, and socioeconomic class, eight case studies
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have been undertaken to gauge the effectiveness of NSS.
These case studies examine: (1) the mobilization of Native
Canadians for home defence; (2) the deferment policies
affecting university students; (3) the administration of the
Industrial Mobilization Survey Plan; (4) the compulsory
control of the coal laboﬁr force in Nova Scotia; (5) the
requlation of longshoremen in Halifax; (6) the control of
women in the primary textile industry; (7) the supervision
of civilian nurses; and (8) the management of employment in
the meatpacking industry.

A comprehensive examination of NSS mobilization
policies provides a unique perspective on the Canadian war
effort. Government bureaucracies that had a limited record
of constructive and comprehensive intervention in Canadian
domestic society in the pre-war era wére overwhelmed by the
demands of total mobilization during the Second World War.
The creation of NSS was the government's answer to this
problem. However, weak administrative control and intense
societal opposition to compulsory mobilization measures

combined to ensure that the impact of NSS would be limited.
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PREFACE

This study originated in a chance discovery in the
Regional Collection of the D.B. Weldon Library, University
of Western Ontario, in October 1992. While conducting
research for a graduate course essay, I examined an obscure
set of business records contained in the papers of the
London firm of C.S. Hyman Leather Company. One file
contained a remarkable collection of Industrial Mobilization
Survey Plan forms printed on NSS stationery. I left the
room that day convinced that I had found my dissertation
topic, despite the fact that I had no extensive background
in Canadian history. Attempting to familiarize myself with
the history of NSS, I discovered that most academic accounts
of the agency were limited in scope. Moreover, most
historians who mentioned the role of NSS praised the success
of civilian and military mobilization policies. This
puzzled me, since contemporary accounts seemed to be filled
with biting criticism of NSS activities. In January 1944,
for example, Progressive Conservative Opposition Leader
Gordon Graydon stood in the House of Commons and denounced
NSS as "Canada's greatest wartime muddle" and a "bitter and
disillusioning experience for the Canadian people."
Preliminary research at the National A;chives of Canada
revealed a substantial collection of archival sources, and
this study is the end result of my fortunate involvement
with this topic.
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Chapter 1
Introduction

The Canadian government established National Selective
Service (NSS) as a branch of the Department of Labour on 21
March 1942 through the passage of Order-in-Council PC 2254.
In his speech to the House of Commons introducing the
measure, Prime Minister Mackenzie King outlined three
primary objectives for NSS in relation to the mobilization
of the civilian labour force: (1) estimating the number of
men and women required for various war services; (2)
increasing the total human resources available for war
purposes; and (3) directing available men and women into the

! King appointed

most beneficial form of wartime service.
Montreal industrialist Elliot Little as NSS Director to
supervise civilian mobilization efforts. By the end of
1942, NSS also assumed responsibility for the complex web of
regulations governing the compulsory mobilization of
military personnel in Canada.

Given this sweeping mandate, it is surprising that
historians have paid so little attention to the activities
and programs inaugurated under the NSS regulatory umbrella.
Respected scholars such as J.L. Granatstein and C.P. Stacey
only refer in passing to the operations of NSS.? Moreover,
the information used by these historians was culled mainly

from the records of the Department of National Defence and

from Orders-in-Council. The main body of information on NSS



activities, however, is to be found in the records of the
Department of Labour. Granatstein's helpful survey of NSS
contained in Broken Promises: A History of Conscription in
Canada, for example, is based on Cabinet War Committee
minutes, the personal papers of Cabinet members such as J.L.
Ilsley, and the Labour Gazette. By the same token, other
works dealing with specific issues under the jurisdiction of
NSS have made only limited use of the available archival
material. Ruth Roach Pierson's useful discussion of the
role of women in the Second World War, "They're Still Women
After All": The Second World War and Canadian Womanhood,?®
drew on but a small portion of the available NSS records.
Similarly, Thomas Socknat based his informative treatment of

conscientious objectors and alternative service workers,

Witness Against War: Pacifism in canada, 1900~1945,% on
selected files from the main NSS archival collections.

This paucity of scholarship examining the wartime
mobilization of human resources in a comprehensive fashion
is peculiar given the prominence of the conscription
question in the historiography of Canada's war effort. The
1942 and 1944 conscription crises and the delicate balancing
act of Mackenzie King and his Cabinet colleagues have
remained a prominent feature in writing about the war since
Bruce Hutchison published his biography of King in 1952.°
E.L.M. Burns, R. MacGregor Dawson, and C.P. Stacey all

devoted significant portions of their accounts of Canada's



wartime history to King's handling of the manpower
question.® So too did J.L. Granatstein in his landmark
monographs, Broken Promises and Canada's War: The Politics
of the Mackenzie King Government, 1939-1945.7 These two
books remain the most eloquent, detailed, and forceful
descriptions of the manpower and conscription debates. A
more recent but much more subjective account of the same
events can be found in Brian Nolan's King's War: Mackenzie
King and the Politics of War, 1939-1945.%

In general, these writers portray Mackenzie King's
handling of the manpower crisis in glowing terms. While
Hutchison promises a "candid" and "controversial" portrayal
of King, the prime minister emerges in his study as the
"master chemist"’ who always finds just the right formula
in relation to conscription. Granatstein, while noting the
role of luck and the indefensible sacking of Colonel Ralston
as Minister of Defence, clearly emphasizes King's
"hbrilliant"'® handling of manpower issues. For his part,
Nolan provides an interesting picture of King as an
occasionally "mean, cruel, cold-blooded, and ruthless"
tyrant, but concludes that no wartime leader could match the
"heroic" qualities of King in terms of leading the nation
during the Second World war.!! W.A.B. Douglas and Brereton

Greenhous, in oOut of the Shadows: Canada in the Second World

War, give King the highest praise of all. They characterize

his actions as the "intervention of expert and political



management of the rarest order."'?

This positive appraisal of King's handling of the
military manpower question seems to have been transferred
vicariously to evaluations of NSS efforts to mobilize human
resources generally. C.P. Stacey, in his otherwise

exhaustive Arms, Men, and Governments: The War Policies of

Canada, 1939-1945, devotes only four pages to the NSS
civilian mobilization policies enacted during the final
thirty months of the war.'® Focusing on the compulsory
transfer of limited numbers of civilian workers and the role
of armed forces personnel in alleviating critical manpower
shortages, Stacey concludes that NSS policies tilted
generally in favour of those Cabinet figures such as Ralston
who supported concerted and comprehensive mobilization
measures. In Broken Promises, Granatstein concludes that
the government "intervened massively" in the civilian labour
market and requlated the Canadian workforce to an "unheard-
of degree."' The most recent compilation of contemporary
and scholarly accounts dealing with the Second World War is
The Good Fight: Canadians and World War II, edited by
Granatstein and Peter Neary. They conclude that NSS
pelicies in their "full elaboration" meant "regimentation on
a scope and scale that Canadian workers had never known
before and have never known since."®

These generalizations about the commitment of NSS to a

comprehensive and coercive mobilization agenda underline the



need for a full history of wartime human resource
mobilization. Perforce, this must begin with the decision
taken in January 1942 to commit Canada to an expanded 'Big
Army' military scheme'® and the realization in late 1941
that civilian manpower shortages were visible on the
horizon.'” The intense manpower debates within Cabinet
that followed during the summer and autumn of 1942, after
the establishment of NSS, revealed three broad approaches.
on the one hand, industrial and financial concerns
represented by C.D. Howe of the Department of Munitions and
Supply (DMS) and J.L. Ilsley of the Department of Finance
lobbied vociferously against any comprehensive and coercive
manpower scheme that would drastically re-order the Canadian
industrial production scene. On the other hand, Colonel
Ralston of the Department of National Defence (DND) headed a
strong conscriptionist-oriented group that lobbied hard for
a large active duty military machine even at the cost of
draining manpower from a wide range of Canadian industries.
Caught in the middle of Howe's immovable object and
Ralston's irresistible force was Minister of Labour Humphrey
Mitchell. It is a telling sign of Mitchell's standing in
the government that his department, which was in theory
responsible for the equitable distribution of human
resources between Howe and Ralston, was not included in the
membership of the Cabinet War Committee. Grant Dexter's

marvellous wartime memoranda and J.W. Pickersgill's superb



account of the King government during World War II amply
demonstrate Mitchell's failings as an administrator.
Mackenzie King welcomed Mitchell into the Cabinet in 1941
and originally held high hopes that he would buttress
Liberal support among trade unionists, especially those
affiliated with the Trades and Labour Congress, which he had
led for many years.'® By the end of 1942, however,
Mitchell had expended his political capital with King, and
with national labour organizations,' and remained an
ineffectual member of Cabinet for the duration of the
war.? Writing in July 1942, Dexter summed up Mitchell's
wartime role as follows:
Hump has gone down a bit in my estimation. I find
he is playing both ends. With Ralston and Angus
[Macdonald] he is a conscriptionist-now man. With
the others he is a conscriptionist-when-the-time-
comes man.

Mitchell's equivocation contrasted sharply with the
approach of NSS Director Elliot Little in the second half of
1942. At a special Cabinet meeting of 17 July 1942, various
departmental representatives estimated the potential size of
the available manpower pool. NSS officials estimated that
almost 640,000 men were eligible for military service, but
this number included large numbers who were either medically
unfit or essential to war industries. Colonel Ralston and
DND representatives emphasized that the three Service

branches required almost 235,000 recruits prior to 31 March

1943.%2 Cc.D. Howe stated that 100,000 additional workers



would be required in war plants. Minister of Agriculture
Jimmy Gardiner insisted that more manpower could not be
obtained from the agricultural sector. Cabinet attempted to
break this manpower stalemate by consolidating and
streamlining the mobilization administrative structure.
Responsibility for military mobilization was stripped from
the Department of National War Services (DNWS) and
transferred to the Department of Labour effective 1
September 1942. This change promised increased coordination
of military and civilian human resources under Little's
direction.

The administrative shuffling of mobilization
responsibilities, however, did not alleviate manpower
difficulties. On 17 September, Little shocked the Cabinet
by announcing that fresh estimates of the available manpower
pool showed only 427,000 men available for military
service.® DND officials continued to berate the
efficiency of the recruitment system for compulsory military
service within Canada. Ralston insisted that an additional
42,000 men might be required by 1 April 1943 since his July
1942 estimate had not compensated for casualties incurred by
overseas service personnel. Little insisted that the only
avenue of escape from the looming manpower catastrophe was
to be found in the massive re-organization of the Canadian
industrial environment by curtailing non-essential industry.

Cabinet instructed Little to confer with Donald Gordon,



Chairman of the Wartime Prices and Trade Board (WPTB), and
formulate proposals to curtail non-essential industries and
release men for military service. In August 1942, Mackenzie
King had indicated publicly that he supported the
curtailment or elimination of non-essential industries.?
But Little quickly tested the practical limits of King's
public pronouncements.

At the 23 September Cabinet meeting, Little astounded
many Cabinet members by submitting a draconian proposal that
would have the effect of establishing himself as a manpower
czar with virtually unchecked authority. Little estimated
that 27 percent of the labour force in non-essential
civilian industries would have to be mobilized to meet a
monthly need of 50,000 men in essential industry and the
military before 31 March 1943. Little also insisted that
the agricultural sector would have to provide more labour
for other essential uses. He insisted that NSS be made an
autonomous government department with virtually absolute
powers of compulsion. Gordon submitted his own report
denouncing Little's mobilization scheme. Claiming that
Little'!s proposal would essentially destroy the diversity of
Canada's economy, require a massive bureaucracy, and
dislocate much of the civilian workforce, Gordon warned that
Canadians would not tolerate such tough measures. He
received the full support of influential cabinet members.

J.L. Ilsley was shocked at the extent of Little's schenme,



while King indicated that a revamped Selective Service
scheme would create "“chaos in the country." Claiming that
Gordon made a "first-rate and sensible" presentation, King
sanctioned a path that would dominate NSS mobilization
policies for the duration of the war by noting that the
"only sensible course was one of gradualness."25

Little's proposals were not completely rejected, but
the difference between the NSS Director and the proponents
of gradualism within the Cabinet, including Humphrey
Mitchell, was clearly fundamental. Accordingly, after two
months of inaction, Little resigned his position on 18
November 1942. He subsequently fired off a bitter letter to
the Financial Post condemning the ineffectual handling of
the human resource mobilization question. Little's exit did
not prevent the debate concerning the curtailment of non-
essential industries from continuing. WPTB and NSS
officials haggled for months in an attempt to institute a
modified curtailment scheme that would systematically reduce
the use of non-essential human and material resources to the
"minimum required for the health, efficiency, and morale of
the nation."?® While many ranking NSS officials felt that
curtailment programs were "inevitable and imminent,"?’ no
agreement could be reached between NSS and WPTB
representatives.

One key issue separated the two agencies and

highlighted the de-centralized and local orientation of NSS



10
policy during World War II. Many WPTB administrators were
drawn from the business sector, and they tended to view
curtailment programs from a national perspective.28 Any
moderately comprehensive WPTB curtailment plan involved
centralizing industrial production in the largest and most
efficient industrial enterprises located in major urban
centres, the cities already experiencing acute labour
shortages. This WPTB approach to industrial consolidation
and curtailment of non-essential industries inevitably
required large segments of the workforce in rural areas to
be transferred thousands of miles to large urban centres.
NSS officials, in the wake of Little's departure, refused to
consider this option since it would require a national draft
of human resources to conscript labour from regions deemed
less efficient in the national economic structure. In
December 1942, NSS representatives insisted that they
desired "selective action affecting only a specific locality
or even an individual firm."%

This dispute continued into January 1943. At a 12
January meeting of WPTB, NSS, and DMS officials, WPTB
representatives insisted that they were interested in
industrial curtailment strategies "only on an overall
countrywide basis." They continued to resist any NSS
attempt to correlate curtailment plans with regions
experiencing labour surpluses, and NSS officials formally

rejected any national WPTB curtailment initiatives. NSs
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officials seemed to be ignorant of the tumultuous 1942
manpower debates and continued evidence of acute civilian
and military manpower shortages. Instead, they asserted
that limited forms of labour direction at the local or
regional level augmented by more stringent control of men in
military age classes and the widespread use of women could
alleviate shortages in essential war industries. As a
result, NSS policy-makers embarked on a 30 month journey in
January 1943 that witnessed the legislative triumph of
gradualism in the mobilization of Canadian human resources
during the Second World War.>3°

Elliot Little's dismissal allowed Associate Deputy
Minister of Labour Arthur MacNamara to assume the mantle of
NSS Director. Well-respected by King and described by Grant
Dexter as "easily the coolest-headed and most practical man"
in ottawa,3' MacNamara left a remarkable imprint in a 35
year civil service career. Entering the Manitoba Department
of Labour as an Inspector in 1916, he rose through the ranks
to become Deputy Minister of Labour and Deputy Minister of
Public Works in Manitoba by 1936. His experience dealing
with unemployment relief in Manitoba caught the eye of the
Dominion government, and he was summoned to Ottawa in 1940
to become Chairman of the Dependent's Allowance Board within
the Department of National Defence. MacNamara also served
as Acting Chief Commissioner of the Unemployment Insurance

Commission after the passage of the Unemployment Insurance



12

Act in 1940.

Arthur MacNamara proved to be the living embodiment of
the concept of gradualness espoused by the King government
in the autumn of 1942. Alternately termed the "“Great
Compromiser," the "Master Conciliator," and the "Man in the
Asbestos Suit," MacNamara was an indefatigable negotiator.
In 1950 the Winnipeg Free Press offered this account of his
wartime career and policy outlook:

In [1942] he was named Director of NSS with
virtually unlimited powers, which he contrived to
use sparingly with characteristic emphasis on
consultation and persuasion...Basic to the
MacNamara thinking is the idea that most strikes
are unnecessary, that almost anything will yield
to compromise, and that labour and management
should be left alone to work out agreements--with
a little prodding--because it is wrong and
undemocratic for government to write labour
contracts. Compromise, according to the
situation, may be interpreted, and is interpreted,
either as wisdom or appeasement.3?
MacNamara's belief in compromise and conciliation was
augmented by a strong belief in decentralization and
regional authority. In the six months following Little's
resignation, MacNamara guaranteed that no major initiatives
would be undertaken to point NSS on the course advocated by
Ralston and those NSS officials who favoured compulsory
schemes. In a May 1943 article, Grant Dexter chronicled the
frustration of Major-General H.J. Riley, NSS Associate
Director, in the face of MacNamara's refusal to pursue
mobilization goals in a more vigorous fashion. According to

Dexter, Riley had been turned into a figurehead for public
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relations purposes and believed that MacNamara was not equal
to the task at hand.®

MacNamara's personal philosophy came to dominate the
entire NSS administrative structure. NSS bureaucrats were
drawn primarily from the Unemployment Insurance Commission
and the labour movement. The Unemployment Insurance Act, as
James Struthers documents, was rooted in the principle of
less eligibility. While the Act was a modest first step in
the direction of a comprehensive insurance scheme, few UIC
officials were ardent supporters of sweeping regqulatory
measures. Allan Mitchell, Director of the Unemployment
Insurance Commission, gave a remarkable response in the
summer of 1943 when pressed to allow a work permit policy to
be further watered down. Mitchell did not protest that
exemptions to established practice would produce chaotic
results. Instead, he enthusiastically claimed that "half a
loaf is better than no bread"?* and authorized regulatory
retreat. Similarly, many NSS officials recruited from the
trade union movement were loath to endorse comprehensive
schemes designed to impinge upon the freedom of workers.

One of the most influential union recruits was M.M. Maclean,
the Director of Industrial Relations within the Department
of Labour. A former National Secretary of the Canadian
Brotherhood of Railway Employees and an Executive member of
the Canadian Congress of Labour,35 Maclean cultivated close

ties with MacNamara and occupied a preferred place within
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the latter's circle of advisors.

This thesis will argue that the wartime mobilization of
human resources under the direction of MacNamara and NSS
officials rested on the pillars of gradualism, comprcmise,
conciliation, and de-centralization. Existing scholarly
assumptions concerning the comprehensive nature of Canada's
civilian and military mobilization effort must be revised
when the records of NSS and other Department of Labour
documents held in the National Archives are scrutinized.
Historical analysis of the manpower debate has been hampered
by the use of a limited number of sources at the highest
levels of the political process. Rather than providing
another horizontal analysis of Cabinet records and
government publications, this thesis will employ a vertical
analysis of records extending from the Cabinet room to the
local NSS employment offices. Eight representative case
studies have been chosen to provide an administrative
history of human resource mobilization policies during World
War II. No attempt has been made to cull a limited number
of failed NSS initiatives to bolster a pre-conceived notion
of wartime mobilization efforts. First, the NSS records
themselves are organized on a case study basis, and each
case study chosen for examination could have been replaced
by others. Second, several case studies illustrate some
successes of NSS mobilization initiatives. Third, an effort

has been made to incorporate case studies dealing with
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issues of gender, race, region, and socio-economic class.¥
Finally, it can be argued that the lax and uncoordinated
nature of the NSS regulatory program itself created the bulk
of the problems facing mobilization officials.

This thesis is organized into four general sections.
First, a broad opening chapter provides a contextual
overview of military and civilian mobilization policies.
Second, three case studies deal specifically with the
mobilization of men in specific age categories for military
service. Two case studies focusing on the mobilization of
Native canadians and the deferment of military service for
students deal with efforts of the Department of National War
Services and NSS from 1940 to 1945 to procure men for the
Armed Forces. The third case study in the military
mobilization section describes the Industrial Mobilization
Survey Plan, a remarkably extensive but disastrous NSS
effort to comb out men from industry for military service.

The third section of the thesis contains five case
studies dealing with civilian mobilization. Two case
studies, in Chapters 6 and 7 deal with the only two labour
sectors in Canada subject to maximum regulatory control by
NSS. In the case of the coal labour force in Nova Scotia,
government action failed to increase the production of
bituminous coal. On the other hand, the regulation of
Halifax longshoremen in a coercive fashion proved to be one

of the outstanding successes of NSS policy. Chapters 8 and
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9 deal with the female labour force in primary textile
employment and the regulation of nurses. The primary
textile case study illustrates the remarkably lax control of
Canadian women during the war; the failed attempt to augment
nursing staffs illustrates the willingness of NSS to allow
an autonomous profession to regulate itself. Chapter 10
deals with the crisis in seasonal meatpacking employment
between 1943 and 1945 and the NSS efforts to deal with a
remarkable increase in livestock production during the war.
The thesis conclusion outlines the place of Canadian human
resource mobilization policies in the broader framework of
Canadian wartime history and the Allied mobilization effort
between 1939 and 1945.

A comprehensive examination of NSS and related
mobilization agencies extending beyond an analysis of
Mackenzie King and other Cabinet officials provides a fresh
and unique perspective on the Canadian war effort. NSS was
intimately involved with large segments of the Canadian
population, and an investigation of its policies allows for
a hybrid analysis combining military and social historical
approaches. Placing the history of domestic NSS
mobilization strategies within the established chronology of
Canada's war struggle allows a significant new chapter of

Canadian history to be written.
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CHAPTER 2
The Regqulatory Framework of Mobilization

In 1935, after his country had been invaded by Italian
forces, Abyssinian Emperor Haile Selasse issued this
sweeping mobilization proclamation:

Everyone will now be mobilized and all boys old
enough to carry a spear will be sent to Addis
Ababa. Married men will take their wives to carry
food and to cook. Those without wives will take
any women without husbands. Women with small
babies need not go. The blind and those who
cannot walk or for any reason cannot carry a spear
are exempt. Anyone found at home after the
receipt of this order will be hanged.'
NSS officials responsible for the mobilization of human
resources during the Second World War might have appreciated
the comprehensive and inclusive nature of Selasse's decree.
The civilian and military mobilization measures adopted in
Canada between 1940 and 1945, however, failed to meet the
country's need. This was because of the indirect,
ineffective, and de~centralized nature of the mobilization
machinery.

An overview of the procedures adopted and the
administrative structures used to realize mobilization goals
in an efficient manner reveals structural flaws that
virtually guaranteed only limited success in human resource
management during World War II. Military mobilization was
dogged by logistical and structural problems that prevented

the drafting of many eligible men into the armed forces. At

the same time, the officials responsible for the

20
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mobilization of the civilian labour force did not maintain
thorough and exhaustive control of men and women in domestic
employment. The commonly held view that civilian regulatory
measures were sweeping in their scope and application must
be revised when mobilization structures are examined in
detail. Wwhile many statutory regulations for both civilian
and military mobilization were comprehensive in theory, key
government officials failed to exercise their full powers.
The result was a patchwork mobilization system and only

limited success.

Military Mobilization in Canada, 1940-1946
After his sweeping election victory of 26 March 1940,

Mackenzie King was soon faced with the calamitous events of
May and June in France. The response of his government to
the defeat of France and the sudden threat to the United
Kingdom was to introduce the bill that eventually became the
National Resources Mobilization Act (NRMA) into the House of
Commons. This was done on 18 June 1940. In keeping with
his "frequently given" promise not to conscript men for
overseas service,? King claimed that the time had come to
organize a home defence force. The NRMA allowed the
government to conscript men to ensure "public safety, the
defence of Canada, the maintenance of public order, [and]
the efficient prosecution of the war." Men called up under

the NRMA would be trained for 30 days. The NRMA became law
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on 21 June 1940, and on 12 July the Department of National
War Services (DNWS) was created to administer it under the
direction of Minister of Agriculture James Gardiner. Two
issues dominated the administration of conscription
legislation for the duration of the war: registration and
call-up procedures.

By Orders-in—-Council PC 3086 and PC 3156 of 9 and 12
July 1941, DNWS officials were empowered to undertake a
national registration. Under the terms of these
regulations, a Registrar and an Assistant Registrar were to
be appointed in each federal electoral district across
Canada. All residents who had attained the age of 16 by 1
July 1940 were required to register at designated stations,
by mail, or, in the case of industrial establishments of a
certain size, in the workplace. Separate lists were made of
all single men and childless widowers between the ages of 19
and 45 as of 15 July 1940. These lists identified 802,458
men, and it was this group that served as the prime pool of
military manpower for the duration of the war. Registration
questionnaires also contained occupational information so as
to identify persons with specialized employment
capabilities. The initial national registration was updated
as the war progressed to include men who reached military
age after 1940.3

Oonce the majority of individual registrations had been

processed, action was taken to direct recruits as required.
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The key regulation in this regard was PC 4185 of 27 August
1940, known as the National War Services Regulations, 1940
(Recruits). Under PC 4185, various groups were exempted
from compulsory military service. Included in the exemption
were all members of the active military, clergymen, judges,
police officers, and penitentiary wardens. All male British
subjects ordinarily resident in Canada as of 1 September
1939 and who were between the ages of 21 and 45 and were
single or widowed as of 15 July 1940 were eligible for
compulsory military training. PC 4185 also identified
various groups who were given special consideration by the
mobilization authorities. These groups included students,
conscientious objectors, and Mennonites. Stiff penalties
were provided for any individual found delinquent under the
mobilization regulations. A series of proclamations issued
following the passage of PC 4185 broadened the group of men
available for NRMA service. PC 4671 of 11 September 1940
designated single men aged 21 to 24 years liable for
military service. Eventually, PC 4238, authorized on 16
June 1944, extended this designation to married and single
men aged 18% to 31 years and single men aged 32 to 42.%

The administrative structures established by the 1940
regulations remained unchanged for the duration of the war.
Thirteen Administrative Divisions were established as
follows: 1)Division A--London; 2)Division B--Toronto:;

3)Division C--Kingston; 4)Division D--Port Arthur:;
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5)Division E--Montreal; 6)Division F--Quebec City;
7)Division G--Halifax; 8)Division H--Saint John; 9)Division
I-~Charlottetown; 10)Division J--Winnipeg; 11)Division K--
Vancouver; 12)Division M--Regina; and 13)Division N--
Edmonton. In each Administrative Division, a Divisional
Registrar was responsible for using the national
registration information to select the men who would be
called into military service based on the age groups
specified in the mobilization proclamations. In each
Administrative District, a National War Services
Administration Board was also established. Each Board had a
minimum of three members, with a Superior Court or
provincial judge acting as chair. All decisions concerning
postponement of military service based on occupational
priority were made by the Boards. The authority of
Administration Boards was truly remarkable. All Board
decisions were "final and conclusive," and no member of a
Board was legally liable for any decision taken since Boards
were placed beyond the authority of any judicial body.?

In theory, the process of calling up a potential
recruit was straightforward. A Divisional Registrar, taking
account of an individual's age and national registration
information, would issue an Order--Medical Examination to
individual men. Potential recruits were directed to report
to civilian physicians approved by the government for

medical examination. The examining physician would grade
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each recruit into one of five categories ranging from A
(most fit) to E (unfit for military service). The results
of the examination would then be forwarded to the Registrar.
Once the Registrar had determined that a man was in a
medical category suitable for military service, he could
then issue an Order--Military Training to the recruit. All
men seeking deferment of military service were required to
have the medical examination and then submit their
postponement application to the Administration Board in the
appropriate Administrative Division.®

Eventually, the responsibility of administering the
NRMA provisions was transferred from the DNWS. The
establishment of NSS in March 1942 was directed at the
problem of civilian manpower allocation, but during the
summer of 1942 pressing military manpower shortages became
evident. Key meetings of the War Cabinet and the Cabinet
Manpower Committee in July 1942 revealed that
“centralization of ministerial responsibility for manpower
policy and adminstration" was desirable.” As a result,
through PC 8800 of 26 September 1942, the control of
military mobilization was taken away from the DNWS and
Placed under the jurisdiction of the Department of Labour.
The DNWS remained in existence and most senior DNWS
officials did not transfer to the Department of Labour. On
1 December 1942, NSS assumed direct responsibility for

military mobilization through PC 10924, the National



26
Selective Service Mobilization Regulations. The
administrative structure of Divisional Registrars and
Administrative Boards remained unchanged, with the Boards
termed Mobilization Boards under NSS nomenclature. For the
remainder of the war, efforts to secure more men for NRMA
service centred on the tightening of registration
provisions, the improvement of medical examination
procedures, the expansion of enforcement provisions under
the mobilization regulations, and the continued expansion
of the eligible age and marital classes to be called out
under various proclamations.

In the years following the completion of the first
round of national registration efforts in late 1940, it
became increasingly clear that many men who were eligible
for military service had escaped medical examination. The
reasons for this were varied and included change of address
without notification of Registrars, errors in duplicates of
national registration cards on file in Registrars' offices,
and outright avoidance of compliance with orders for medical
examination. NSS officials addressed this problem by
ordering a re-registration as of 15 July 1940 of single men
who had been born in the years 1902 to 1922 inclusive.

Under PC 11240 of 11 December 1942 all men who had not
previously been served with an Order-Medical Examination
were required to complete a form, known as "Schedule C," and

return it to the Divisional Registrar. The original expiry
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date for completing Schedule C was 1 February 1943, but the
deadline was subsequently extended first to March 1943 and
then to January 1944. More than 146,000 men had re-
registered under the Schedule C plan by 10 January 1944.%

In concert with Schedule C tabulations, the medical
examination procedure was changed during 1943. The purpose
here was to cut down on the problems inherent in allowing
large numbers of civilian physicians to examine men issued
military training orders and to allow for more consistent
measurement of the medical condition of potential recruits.
Under PC 6990 of 7 September 1943, the majority of men
requiring medical examination either had to visit medical
panels established in DND Army Reception Centres or submit
to medical examination performed by a civilian doctor
assigned to a panel of physicians for a specific region. In
rural and outlying areas, however, medical examination
continued to be done by a civilian physician of the
recruit's choice.’ After a Registrars' meeting in Ottawa
on 19 June 1943, steps were taken to introduce the PULHEMS
system of medical examination classification to determine
the "exact functional capabilities"of each recruit.!® Each
letter of PULHEMS stood for a specific physical capacity: P-
-Physique; U--Upper Extremities; L--Lower Extremities; H--
Ears and Hearing; E--Eyes and Eyesight; M--Mental Capacity;
and S--Emotional Stability. Each category was graded on a

scale of 1 to 5 in the manner of the old A to E system, but
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the PULHEMS system allowed a detailed evaluation of the
functional capacity of a potential recruit in a much wider
range of physical categories than before. The changes in
medical procedure and examination policy were implemented to
reduce the loss of recruits through physician error and to
facilitate the issuing of medical examination orders to a
wider range of men.

Early in 1944 there was another important NSS
initiative to identify men contravening mocbilization
regulations. This took the form of a requirement that
employers check the status of all male employees in the age
groups subject to military service. By PC 9919 of 31
December 1943, an employer had to canvass each male employee
to determine if the worker possessed an official document
such as a discharge certificate or postponement of military
training certificate to prove his good standing under
regulations. The employer had to £fill out a "Schedule 9"
form for each employee who did not possess official
documentation explaining his presence in industry.!''! while
the original program was designed to end on 1 May 1944, the
Schedule 9 reporting was eventually extended to a continuous
check-up and it was not suspended until August 1945. During
the life of this program, employers forwarded more than
49,000 Schedule 9 forms to Divisional Registrars. More than
10,000 of the men thus reported on were found to be in

contravention of NSS regulations, with close to 49% of the
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defaulters residing in the province of Quebec.'

On 7 May 1945 the military call-up of eligible men was
suspended and all mobilization regqulations were gradually
relaxed in the months that followed. Finally, on 15 August
1946, all the mobilization and registration regulations were
revoked. The administrative effort involved in the
mobilization of NRMA personnel was truly impressive. By
March 1944 more than 1,800 men and women were involved in
mobilization work. Registrars issued more than 1.2 million
medical examination orders between 1940 and 1945 and close
to 600,000 orders for military training. During the same
period Mobilization Boards heard close to 750,000 requests
for postponement of military service.® Government
officials also launched exhaustive investigations, including
the widespread use of civilian reporting agencies,'® to
prevent evasion of the mobilization regqulations.

A closer examination of the mobilization structure,
however, reveals that Registrars and Mobilization Board
officials experienced a remarkable degree of difficulty
administering the mobilization regqulations. Both groups
also actively stood in the way of the efficient call-up of
NRMA personnel. Indeed, the remarkable authority of the
Mobilization Boards proved to be the most significant
barrier to a consistent, nationwide policy of military
mobilization in Canada during the Second World War.

A scandal in the office of the Montreal Registrar in
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1941 almost caused the collapse of the entire mobilization
structure in the province of Quebec. 1In April 1941, it was
publicly revealed that a province-wide RCMP probe had been
examining cases of fraud involving the issuance of illegal
deferment certificates to members of the Syrian
community.'” The Syrians allegedly had paid large sums of
money to secure either deferment of military training or
outright exemption from it. The investigation reached into
the offices of the Montreal Divisional Registrar, Pierre
Décary, who was arrested along with two other principals in
the case, Mike Maloley of the Syrian community, and Jean
Tarte, a prominent lawyer with ties to the provincial
government. Twelve Syrians were arrested as well on charges
of evading military service or aiding eligible men to avoid
compulsory training. The episode highlighted the sharp
differences in attitude in Montreal towards the war. The
Montreal Gazette trumpeted that the Décary case had
"startling repercussions and implications,% and painted a
"ghastly picture" of the mobilization effort. By contrast,
editorials and news coverage in Le Devojir tended to aveid
criticism of the men involved in the dispute while
condemning the coverage of the case by the Gazette. 1In the
end, Maloley and Tarte turned King's evidence and testified
against Décary in exchange for 18 month prison sentences.'
DNWS officials in Ottawa were shocked at developments in

Montreal, and Majcr General L.R. LaFléche, the DNWS Deputy
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Minister, noted that the "most unhappy“ episode in Montreal
threatened the whole recruitment effort in Quebec.'?
Décary's trial commenced in June 1941, with extensive
statements from Maloley and Tarte. Although Tarte refused
initially to give evidence by claiming that he was "the dupe
of the federal police,"'™ Justice Wilfrid Lazure castigated
his "childish" attitude and ordered him to testify on
penalty of increased jail time.'” Décary flatly denied all
charges brought against him, and claimed that LaFléche had
told him to treat draft evaders with "white gloves" by not
vigorously pursuing 3,000 delinquent cases in the Montreal
Administrative Division. Décary chronicled the poor record
keeping procedures and the lack of staff,?® facts confirmed
in the witness box by Acting Montreal Registrar Raymond
Ranger. Chief Crown Prosecutor Gerald Fauteux noted that
all deferment cases in the Registrar's office were
exhaustively documented except for the cases involving the
Syrians. He noted further that "Maloley, [though] not one
of our race, our culture, or our education, but at the same
time a human being with the same right to his honour as
others, did wrong and took his medicine."?'! Décary's
attorney claimed that his client was "not the first to
suffer at the hands of his friends," and that the accused's
vehement denials of wrongdoing should be accepted over
Tarte's testimony--testimony from "one who took an hour to

make up his mind to testify."? The jury sided with the
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prosecution but recommended clemency in Décary's sentence.

While all the Syrians charged in the case pleaded
guilty, Décary appealed his conviction to the Quebec Court
of Appeal. Remarkably, the original conviction was quashed,
with the three francophone judges siding with Décary and the
two anglophone judges supporting the original conviction.
One of the francophone justices noted Décary's personal
integrity in the witness box and saw in this the
n"spontaneous cry of a quiet conscience."® Not
surprisingly, the Gazette castigated the decision to free
Décary; "even the man in the street," the paper pronounced,
"is aware of the tradition that the judicial power to
interfere with the ancient British right of trial by jury
should be exercised with the greatest restraint."?* Aan
appeal to the Supreme Court of Canada was dismissed in
February 1942 on the grounds that the dissent of the two
anglophone appeal justices had been based on fact and not
law. Tarte eventually volunteered for active service in
lieu of jail time, but the issue of draft avoidance in the
Syrian community remained alive for several months.

While the criminal acts involved in the Décary incident
were exceptional, serious logistical problems plagued the
Registrar system for the duration of the war. In January
1943 the government released manpower statistics culled from
error-riddled DNWS records. In newspaper columns across the

country, Grant Dexter ridiculed the inaccuracy of these
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official mobilization figures:
While the tables are well set-up, the whole is all
but unintelligible. It is as though the tables
were the work of a demented mathematician. No
single total agrees with its fellows....The muddle
with respect to the calls for military service is
probably unprecedented.?®
In July 1943 Major General H.J. Riley, NSS Associate
Director of Mobilization, complained to Arthur MacNamara
that Registrars were having difficulty securing even
"moderately efficient" staff due to a high turnover rate and
that mistakes on registration forms were rampant.“ Quebec
continued to be a source of concern for the duration of the
war. Riley complained that the number of postponements and
deferments in Quebec was too high, but that NSS had not been
given the resources to enforce the mobilization regulations
in an effective manner in that province.

The biggest administrative problem the Registrars faced
was that of keeping their records up to date. Unfortunately,
the information concerning men who were not included in the
national registration rolls or those who had enlisted in the
Armed Forces was not included in a Registrar's records. Men
who volunteered for active duty were obviously not subject
to NRMA conscription, but the DND rarely submitted
enlistment data to Registrars to streamline the call-up
procedures. Early in 1943, a special effort was made to
ensure that Registrars had all of the necessary information

on all men in callable age classes. In the event,

approximately 120,000 enlistment notices sent to Registrars
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by DND officials could not be matched initially with
information in their files. While 80,000 of these cases
were eventually sorted out, the remaining 40,000 could not

27 By

be matched with national registration information.
the end of the war the Registrars were finally beginning to
get effective control of the vast body of information that
had been collected. A 1945 audit by an accounting firm,
however, revealed that more than three percent of all
information in Registrars' offices was incorrect, with
Montreal showing the highest percentage of error at almost
six percent.?

The problems inherent in managing such a massive
registration effort were evident in the hundreds of cases
involving the sending of medical examination and military
training orders to servicemen who had been killed in combat.
Media support of the mobilization effort was tepid at best,
and many major newspapers were sharply critical of the
ability of NWS and NSS to secure manpower in an efficient
fashion. In October 1942 a sailor was killed in action on
the HMCS Caribou and his posthumous award for bravery was
promptly forwarded to his mother. In December 1942,
however, she received a military training order addressed to
her son from the Charlottetown Divisional Registrar.
Commentary in the Halifax Chronicle on this episode echoed

sentiments that could be heard in newspapers across the

country:
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Call it what you will--incompetence, slackness,
inefficiency, or downright stupidity--the fact
remains that it is absolutely without excuse.
NSS, like any other wartime agency, is designed
with some regard for the public conscience. 1In
the exercise of its functions it must ever keep
before it the chastening observation that it is
the servant and not the master of the people. The
issue involved goes much deeper than the surface
details of this particularly lamentable episode.
It goes to the very heart of the manpower problen
and the NSS organization. And let us remember
that that body can make of our national strength a
potent force in the world struggle or an abject
farce. One way to insure the latter is to persist
in crude incompetence of this order.
While the Department of National Defence was equally to
blame in this case for not forwarding enlistment
certificates to Divisional Registrars, there can be no doubt
that the operations of NWS and NSS were plagued with
clerical and administrative difficulties that eroded public
confidence and contributed to problems in mobilizing NRMA
personnel throughout the war.

Yet another flaw in the system was that a Mobilization
Board could take on the personality of its Chair. The case
studies in this thesis will provide ample illustration of
the sticky problems created by Mobilization Boards across
the country. Two men in particular tested the patience of
NWS and NSS administrators in Ottawa: Justice A.M. Manson
of the Vancouver Mobilization Board and Major General and
Judge J.F.L. Embury of the Regina Mobilization Board. They
vociferously and actively opposed many of the policies
devised to mobilize NRMA personnel in an equitable manner.

In particular, Embury illustrated his disdain for
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established procedure by his handling of conscientious
objectors in the Regina Administrative Division. The case
of Robert Makaroff is typical of the contempt Embury felt
for pacifists. Makaroff, the son of Saskatoon lawyer and
Doukhobor P.G. Makaroff, applied to the Regina Mobilization
Board for a deferment of military service as a medical
student. Embury, however, refused to consider his acadenic
qualifications and classified him instead as a conscientious
objector.’® After spending time at an alterative service
camp, Makaroff was sent to a rock quarry in British
Columbia, where he was required to work for a private
contractor in conditions so oppressive that only Asian
labour could withstand them.3! When Embury died in late
1943, he was replaced by Justice P.M. Anderson, who
immediately set about undoing the harm he had done.
Anderson released Makaroff from his alternative service
commitments on the grounds that he had been "singled out for
discrimination and persecution." Four members of the Regina
Mobilization Board resigned in protest as a result of
Anderson's handling of the Makaroff case. The Canadian
Legion likewise condemned Anderson for his alleged lenient
handling of Makaroff; Embury had been "the honourary
president of the lLegion, a great soldier, a good citizen,
and a kind and sympathetic man."*

Anderson soon found himself at the centre of

controversy again when he allowed former National Hockey
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League scoring champion Doug Bentley to cross into the
United States and play hockey for the Chicago Blackhawks,
despite the fact that Bentley was rated in the highest
medical category and was on an agricultural deferment. A.C.
Stewart, one of the members of the Mobilization Board who
had resigned over the Makaroff case, condemned Anderson's
decision and pointed out that C.W. McCool, one of the new
members of the Regina Board, was employed by the Chicago
franchise as a scout.?® For his part, G.R. Bickerton,
another ex-Board member, claimed that the Regina operation
had degenerated into "petty intrigue, tittle-tattling, and
time wasting."n3

This was exceptional, but there is abundant evidence
that the system established to ensure the efficient
mobilization of NRMA personnel was susceptible to procedural
and administrative difficulties. The enormous quantity of
data that had to be handled and the fluid nature of wartime
employment and enlistment patterns overwhelmed the agencies
charged with tabulating and organizing the statistical
foundation of Canada's domestic military effort. 1In the
end, the bureaucratic structures created to administer
mobilization regulations often created barriers to the
efficient procurement of men for domestic military service.
While previous academic studies have highlighted the intense
debates in Cabinet circles about the wisdom of conscription

as such, an intensive examination of specific NWS and NSS
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mobilization initiatives reveals the myriad problems
inherent in actually mobilizing civilians for compulsory

military training.

v Mob atijon Canad 940~-194

on first examination, it is easy to conclude that the
mobilization of civilian human resources in Canada during
the Second World War proceeded with few difficulties. By 1
October 1944, 37% of the Canadian population aged 14 years
and older was gainfully employed in non-agricultural
industry. This figure was 25% higher than the level of
October 1939. Employment in essential war industries
increased from only 121,000 persons in October 1939 to a
wartime high of more than 1.1 million in October 1943. The
number of men and women gainfully occupied in 1944 had
increased by close to 600,000 persons over 1939 employment
levels.®® Unquestionably, these are impressive figures.
Close examination of the policies adopted to mobilize the
labour force, however, reveals that the remarkable outward
statistical success of the domestic economy belies hidden
weaknesses in the regulatory framework. In truth, the
officials responsible for the direction and control of the
civilian labour force often lacked the powers to respond to
serious problems in a wide variety of employment sectors.

Prior to the formation of NSS in March 1942, few

measures were adopted to ensure the efficient mobilization
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of the civilian workforce. In the first six months of the
war only a number of minor initiatives were attempted. 1In
February 1940 a voluntary registration of skilled and semi-
skilled workers was undertaken to ascertain the availability
of workers for war industry, but fewer than 25,000 men and
women responded.¥ Before 1942 two primary pieces of
legislation essentially quided the civilian mobilization
process. The first was the Unemployment Insurance Act of 7
August 1940. While its most importation function was to
devise and administer a contributory insurance scheme, the
Unemployment Insurance Commission also launched a Dominion
Employment Service with regional and local offices. These
offices acted as clearinghouses for vacancies in and
applications for employment. From September 1942, the UIC
Employment Service formed the basis for NSS direction of the
civilian labour force.

A second body that sought to ensure the smooth
operation of civilian industry was the National Labour
Supply Council (NLSC), which was established on 19 June 1940
by Order-in-Council PC 2686. The NLSC was initially
composed of five representatives each from industry and
labour, and its prime function was to adjudicate requests
from the DMS concerning the essentiality of particular
industrial enterprises. If the NLSC deemed a company
essential it would communicate this information to NWS

officials. NWS Administrative Boards would in turn use this
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information in determining postponement of military duty
requests from individual employees. After the NISC was
disbanded on 24 February 1942, the National War Labour Board
(NWLB) administered NLSC functions until early 1943. Over
time, more than 500 companies were identified for special
consideration under the NLSC worker postponement schene .38
At the same time, the availability of small classes of
technical workers and scientific personnel was safeguarded
by the Wartime Bureau of Technical Personnel (WBTP) .3

By early 1941, it had become clear that this piecemeal
approach, which affected but a small percentage of the
manpower pool, would not meet the pressing demand for
workers. Accordingly, on 25 October 1940, the government
established the Inter-departmental Committee on Labour
Coordination (ICLC) to recommend measures to deal with the
situation. The ICLC quickly commissioned the Labour Supply
Investigation Committee (LSIC) to evaluate the mobilization
effort and the latter group produced a remarkably complex
and detailed report in October 1941 that exposed the
extraordinary shortcomings of the existing system. Noting
that "the most drastic measures" would be needed to secure
large numbers of men for military service, the Committee
decried the lack of effective coordination between civilian
and military mobilization.*’ The LSIC called for the
establishment of a priority system for industrial manpower,

the increased use of women in war industry, and the end of
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competition between the armed forces and industry for scarce
resources.

Despite Cabinet opposition to the placing of civilian
manpover requirements on the same level as military manpower
needs,*!' Mackenzie King responded to the LSIC report by
launching National Selective Service operations. Thirteen
Orders-in-Council issued during March 1942 defined the scope
of the new agency within the Department of Labour. PC 2250
of 21 March 1942, the Restricted Occupations Order,
prevented men between the ages of 17 and 4S5 from entering
certain non-essential occupations without the permission of
an NSS Officer. Likewise, under the Stabilization of
Employment in Agriculture Regulations issued on the same
date, persons employed in agriculture at 23 March 1942 could
not take employment outside that field without NSS
permission. Such persons were, however, permitted to move
about freely from one agricultural job to another. Neither
of these regulations applied to women. NSS officials were
authorized to use the chain of Unemployment Insurance
Commission offices across the country to administer these
first civilian regulatory measures, and a nationwide
registration of unemployed men between the ages of 17 and 69
was carried out in May 1942. On 17 June 1942, the Control
of Employment Regulations revoked the Restricted Occupations
Oorder, and further extended Selective Service control over

civilian manpower and employment. These new requlations
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mandated that every person, male or female, must seek the
permission of an NSS officer to enter any employment. Once
employment was obtained, an indiwvidual had to apply for the
permit necessary to begin work. This could be refused by an
NSS officer and the worker induced to take some other
employment .42

All these measures were consolidated by PC 7595 on 26
August 1942. This Order revoked the Stabilization of
Employment in Agriculture Regulations and the Control of
Employment Regulations. PC 7595 extended and widened NSS
control by making it necessary for workers to obtain permits
before seeking or entering employment, and by introducing a
system of notices of separation. This system required seven
days notice by either employee or employer of intended
separation or dismissal. Employers were required to report
all employment vacancies to UIC offices and advertising for
employment or for employees was prohibited without NSS
approval. Administrative difficulties that arose under PC
7595 because of the competing jurisdictions of NSS and the
Unemployment Insurance Commission were quickly resolved by
PC 7994 on 4 September 1942. This Order placed the UIC
structure under NSS control. By February 1944, more than
5,500 NSS personnel worked in UIC offices across the
country.*

The most critical section of PC 7595 related to

priorities in the use of labour across Canada. An embryonic
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system of priority classifications according to industry had
been formulated in June 1941, and the Restricted Occupations
Order of March 1942, had begun to formalize the concept of
classifying jobs according to essentiality. PC 7595 went
much further and inaugurated the priority classification
system on a nationwide basis.* ILabelled by NSS officials
as "the key...which guided manpower to its most useful
employment during the war,"®’ the priority system used the
Industrial Classification Manual and a continuously updated
series of reports from employers to determine the wartime
essentiality of a firm or an industry. Local NSS offices
used the priority schedules when referring applicants to
employment, with highliy essential industries receiving
priority over less essential industries for available
labour.

Under PC 7595, a tiered priority schedule featured nine
primary occupational divisions.* Within each of these
divisions there were a number of major industry groups and
within each major group there were sub-groups. The sub-
groups were ranked as A, B, C, or D in priority,
designations that meant, respectively, very high, high, low,
or no essentiality. In the Manufacturing Division, for
example, Major Group 22 was classified as Textile Mill
Products. Within this industry group there were 14 sub-
groups, each of which was assigned male and female priority

ratings. In February 1944, Industry 2211, Cotton Yarn and
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Broadwoven Goods, had a priority rating of B-A. This rating
meant that employment in this sub-group was highly essential
for males and very highly essential for females. Individual
firms could receive a priority rating different from that of
the industry as a whole. In 1942 an Inter-departmental
Labour Priorities Committee (ILPC) was formed to establish
and update priorities on a continuous basis. This Committee
drew its membership from the Department of Labour, the WPTB,
and the DMS. The ILPC remained the key NSS regulatory body
for the duration of the war, as the complex and changing web
of priority ratings anchored the attempt to distribute
labour to essential industries in an efficient manner.
Sheldon Ross became chair of the ILPC in April 1943, and
established a lasting reputation as the miserly guardian of
the coveted priority ratings sought by Canadian businesses.

PC 7595 remained in effect for less than five months.
For the remainder of the war, Order-in-Council PC 246 of 19
January 1943 formed the regulatory blueprint that would
guide NSS control of the civilian workforce. Building on
the curtailment debate that had transpired in the months
before its passage, this Order, termed the National
Selective Service Civilian Regulations (NSSCR), epitomized
the flexible and selective approach governing the civilian
mobilization effort in Canada. Many of the provisions of PC
7595 were incorporated into PC 246. Seven day separation

notices were still required for an employee to separate from
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employment or for an employer to terminate an employee. The
priority classification system remained intact as the
primary lever available to Selective Service officials to
direct labour to the most essential use. Strict control of
advertising was not only maintained but strengthened. The
system of supplementary allowances provided for in PC 7595
was likewise enhanced. This system allowed NSS officials to
pay allowances for transportation and accommodation expenses
to workers who were directed to or who moved voluntarily to
employment deemed essential. A variety of occupation-
specific requlations governing, for example, employment in
agriculture and technical vocations were also included. A
stringent system of labour exit permits increased the
ability of Selective Service officials to restrict the
movement of workers to the United States.

The most important section of PC 246, however, was the
administrative power vested in the office of the Minister of
Labour. Section 210 contained two key provisions enabling
the direction and control of the labour force in a
comprehensive fashion. By the first of these, the Minister
had full authority to direct all men in age classes callable
for military service to terminate their existing employment
on two weeks notice. Under the second provision, an
individual so designated for compulsory transfer was
required to report to a local employment office and accept

the employment offered to him by NSS. An employee targeted
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for transfer under Section 210 had the right to appeal to a
board of referees established by the Unemployment Insurance
Commission in 1940. In some industries--coal mining was the
leading example--Orders-in-Council amended Section 210 to
grant special considerations or privileges in securing
labour. In 1943 a series of formal Compulsory Transfer
Orders issued under Section 210 directed men in military age
brackets from non-essential employment to more essential
employment.

In law, NSS thus possessed three means for the
efficient mobilization of the civilian labour force. First,
and most important, was the complex web of priorities. This
anchored the effort to direct male and female labour to
essential military and civilian industries, although it
proved incapable of addressing many pressing industrial
needs in an effective manner. Second, a small number of
industries such as coal mining and longshore work were
targeted for special regulatory attention under Section 210
of PC 246. This aspect of the program will be detailed in
several of the case studies that follow. Finally,
Compulsory Transfer Orders issued in 1943 allowed young men
to be transferred from occupations deemed non-essential to
occupations that were crucial to the war effort. The full
authority of these regulations, however, was never utilized
because NSS administrators chose to follow tactics of

conciliation and compromise. This was in keeping with
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Arthur MacNamara's prevailing philosophy of gradualism,
which left a decidedly ambiguous legacy behind it.

Other accounts of the period view the NSS compulsory
transfer policy as "a clear attempt to get tough with
industry and labour," but an examination of the effect of
Compulsory Transfer Orders reveals the limited scope of
Selective Service direction of the workforce. Although the
Transfer Orders were designed to comb out men in military
age classes from non-essential occupations, only a small
percentage of men targeted under them was actually shifted
to more essential employment. Compulsory Transfer Order #1
was issued on 4 May 1943. It ordered all callable males
employed in occupations such as bartending, sales,
barbering, and taxi driving to register at a local Selective
Service office, and await direction to other employment.
Before November 1943, six more Compulsory Transfer Orders
were issued covering a wide range of service and other non-
essential industries.“® More than 104,000 men registered
under these Orders, but only 17% of them were placed in more
essential employment. Sixty-nine percent of these men
stayed in non-essential employment while the remainder fell
into other categories including enlistments in the armed
forces and cases in abeyance.*’ An eighth Compulsory
Transfer Order was drafted in 1944, but Sheldon Ross,
Chairman of the ILPC, noted wryly that it should not be used

"in view of the fact that a large proportion of those
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affected by other Compulsory Orders" had not been
transferred.?® The limited results achieved under
Compulsory Transfer Orders exemplifies the unwillingness of
Selective Service officials to exercise their regulatory
powers to the fullest extent.

Perhaps the most significant obstacle facing
mobilization planners after the issuance of PC 246 was the
matter of separations from employment. Despite the
increased supervision of the labour force that was now
possible, tens of thousands of men and women continued to
leave essential employment. Between 1 September 1942 and 27
May 1943, there were 1,058,736 separation notices submitted
to NSS offices by men and 375,478 by women.®! Nss
officials hesitated during the first eight months of 1943 to
use their full powers to direct workers. Pressure to
stabilize payrolls and reduce the enormous administrative
load on local employment offices, which were struggling with
a tidal wave of referrals to and placements in employment,
finally forced Arthur MacNamara to step up the pace of
control. On 1 September 1943 Order-in-Council PC 6625
classified all firms with a labour priority rating of A or B
as "designated establishments." Legally, this meant that
workers in these firms, male and female, were frozen in
their employment unless given permission to submit a notice
of separation. PC 6625 was clearly designed to improve upon

what had been happening in relation to separations under PC
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7595 and PC 246.

Nonetheless, NSS officials were encouraged to
administer the new regulation in a "reasonable and practical
manner."’? In practice, ssparations from essential
employment continued unabated for the duration of the
war.5® Table 1 shows the separation totals for men and
women according to essentiality and the corresponding labour
demand across Canada. On average, more than five percent of
both men and women in the entire Canadian industrial
workforce, and close to 10 percent of persons employed in
essential war industry, sought a change in employment every
month from mid-1943 to late-1945. Evidence from NSS files
also indicates that thousands of men and women failed to
obtain separation notices and permits to seek employment in
other industries and were not therefore included in the
official employment totals. The labour demand figures
indicate that since there was a sellers market for labour,
many workers separated from their existing employment to
seek better paid jobs elsewhere. Nor did Selective Service
officials necessarily resist the tens of thousands of
separated employees streaming into their offices. Acute
labour shortages plagued virtually every industry in the
country, and job vacancies could be filled temporarily from
the constantly revolving pool of labour. There can be no
doubt, however, that certain essential industries suffered

greatly because of the high separation rate. Despite a
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Separations and Labour Demand in Canadian Industrial
Establishments, 1943-1945%
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flurry of attempts to deal with the high turnover rate, NSS
leaders ultimately proved unable to enforce the employment
freeze that had been imposed by Order-in-Council.

By the beginning of 1944, therefore, the limited
effectiveness of NSS operations had been clearly
demonstrated. First, the outcome of the curtailment debate
of late 1942 had guaranteed that no significant release of
manpower from non-essential industries would take place.
Second, limited and non-compulsive legislative measures had
targeted only a small section of the workforce for mandatory
employment in essential industry. Third, the failure to
check the transiency of significant portions of the
workforce, in concert with acute labour shortages across the
nation, hampered efforts to supply industry with the
replacements needed to meet wartime production goals. And,
finally, an already de-centralized NSS structure in Ottawa
was weakened further by Order-in-Council PC 6387 of 19
August 1943. Under PC 6387, nine NSS divisions were
established, each of which was placed under the control of
an Associate Director. Provision was also made for the
appointment of Regional Advisory Boards for the Pacific,
Prairie, Ontario, Quebec, and Maritime regions, an
arrangement that took effect in January 1944. As a result
of these developments, the only consistent NSS operation for
the remainder of the war was the labour priority system. 1In

effect, the massive Selective Service bureaucracy, with



52
local offices in almost every town and city across Canada,
was reduced to acting as little more than a giant
clearinghouse for labour.

One final attempt to institute a comprehensive
management program for the Canadian workforce was launched
in May and June of 1944. The initiative for this came from
Sheldon Ross, the ILPC Chairman and the most consistent
advocate of a re-orientation of NSS policy in the direction
favoured by Elliot Little. Ross made the case that WPTB and
DMS officials were failing to coordinate their activities in
. order to conserve precious labour resources. But Arthur
MacNamara sided with WPTB and DMS administrators; the
Department of Labour, he noted, "did not wish to hold down
industry in Canada if it can be prevented."’® In June 1944
Ross returned to the attack. Noting that the labour
priority scheme was the "key to the whole system"™ of human
resource control, he lamented the fact that "no-one seems to
be concerned with production of less essential goods in
plentiful supply." Only a vigorous curtailment policy, he
concluded, could alleviate pressing shortages:

I realize that plans for curtailment were
discarded at the end of 1942 but general
conditions have changed considerably since that
time. Priorities and the associated compulsory
transfers are practically the only methods that
have ever been adopted which curtail less
essential activities for the direct purpose of
improving available labour supply for more
essential activities. Priorities can only go so
far as a curtailment tool. Actually, thousands of

potential workers for war production are engaged
in relatively non-essential activities. A great
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number of these who have never been continuously
employed for the last two years have never been
directed by Selective Service. These are not
touched by priorities, and a very great percentage
have not been moved by compulsory transfers.
Compulsory transfers must be recognized as not
satisfactorily effective in withdrawing men in
sufficient numbers from less-essential
activities.®

No answer to Ross was forthcoming. NSS had come to the
brink of national curtailment in late 1942, but had opted
instead for a flexible, and in most cases ineffective,
system of priorities and a limited compulsory transfer
scheme that allowed only limited numbers of workers to be
directed or transferred to essential industries.

Ross's observations concerning the limited scope of the
mobilization effort were highlighted by a Canadian Institute
for Public Opinion (CIPO) poll taken in November 1944.%7
CIPO officials asked a sample group of Canadians if they had
had any contact with an NSS office and, if the answer was
yes, how they felt about the service provided. Remarkably,
67 percent of respondents nationwide reported that they had
never dealt with a Selective Service office. 0On a regional
basis, the high in this regard was 73% in the Maritimes and
the low 59% in British Columbia. In terms of gender, 60% of
men and 74% of women reported no contact. Not surprisingly,
younger respondents reported a high use of NSS offices.

This was because many men in callable age categories were

liable to be interviewed by NSS officers when they were

rejected for military service. On a national basis, more
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than 39 percent of those reporting contact with an NSS
office were dissatisfied with the service they had received.
Although public opinion surveys must be viewed with a
certain degree of caution, this CIPO poll reveals just how
much of the Canadian workforce was going about its business
unaffected by the operations of NSS.

In the final months of 1944 and the first months of
1945, civilian labour controls were relaxed. Order-in-
Council PC 8726, issued on 24 November 1944, allowed war
workers to be released from employment in designated
establishments without NSS permission and also waived the
seven day waiting period before an employee could enter new
employment.®® Although the employment mobility of women
had theoretically been controlled since 1942 through permit
requirements, female workers had been separating from
employment and entering new jobs with virtual impunity. 1In
1945 the government acknowledged this reality. Thus,
beginning 15 May, women could seek and enter employment
without having a permit; employers could interview and hire
women who did not have permits; a permit could be obtained
after a woman was hired; permits "would be issued
automatically without regard to the labour priority rating
of the work"; open permits "would be issued freely...on
request"; and female job applicants and employers seeking
women workers could advertise without NSS permission.®®

After the end of the war in the Pacific all NSS
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controls were dismantled in several stages. On 17 August
1945 Humphrey Mitchell announced that the majority of the
regulations adopted under PC 246 and succeeding Orders would
be rescinded.® on 17 September 1945 the freezing order
for men employed in essential A and B industries was lifted.
Effective 3 September 1945 all men directed to essential
employment were free to return toc their old jobs or seek
other employment. Advertising restrictions were modified
the same day. 2Again, local NSS offices were given
permission to issue permits to workers to seek out or enter
into employment in the United States (such permits had been
withheld since the summer of 1942). Finally, a new priority
category was developed to ease the passage back to a free
labour market. All establishments in the new A(E) priority
were given emergency priority by local NSS offices in the
assignment of workers.

NSS regulations were loosened still further towards the
end of 1945. A proposal by Arthur MacNamara in March and
April of 1945 to continue NSS employment controls into 1946
was poorly received within government circles® and was
rejected outright by many business groups across the
country.® Accordingly, on 21 December 1945, the bulk of
the NSS regulations enacted between 1942 and 1945 were
rescinded. At the same time a peacetime National Employment
Service was established. The system of labour priorities

was abandoned in February 1946,% with all femaining NSS
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civilian mobilization regulations annulled by PC 1166 on 31

March 1947.

During the Second World War government officials in
Canada experienced a remarkable degree of difficulty in
administering the policies designed to mobilize the human
resources of the country in an efficient manner. NWS and
NSS administrators allowed regional Registrars and
Mobilization Boards to determine local mobilization
priorities within a broad national legislative framework.
Civilian mobilization policies inaugurated in 1942 under NSS
jurisdiction were likewise deliberately crafted to be loose
and de-centralized. 1In the event, these were
characteristics that hindered the attempt to mobilize
workers in an effective manner. The eight case studies that

follow will demonstrate the halting and ineffectual nature

of human resource mobilization policy between 1940 and 1945.
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Chapter 3
Native Canadian Mobilization

The procurement of men for NRMA duty did not proceed
without several glaring instances of inefficiency and
failure. The recruitment of Native Canadians is a case in
point. The failed attempt to adopt comprehensive measures
to conscript Natives also provides the best example of the
remarkably de-centralized nature of the DNWS and NSS
mobilization structure. The experiences of individual
Canadian Indians in the armed forces between 1939 and 1945
have been documented by Fred Gaffen, Janet Frances Davison,
and Janice Summerby.! These accounts, however, are
remarkably limited in scope and documentation and focus on
the heroism and bravery of a small number of overseas
volunteers among the more than 3,000 Natives, including NRMA
conscripts, who served in the Canadian armed forces during
the Second World War.? When a more extensive selection of
documents from the files of the DNWS, NSS, and the Indian
Affairs Branch of the Department of Mines and Resources
(DMR) is examined, a more negative picture of the
government's handling of Native mobilization emerges.

The experience of Native Canadians is also a decided
contrast to the treatment of racial and ethnic minorities
generally in Canada during World War II. While a consensus
exists among historians of the period that Canadian minority

groups were singled out for harsh, arbitrary, and vindictive
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treatment,3 the basic approach of DNWS and NSS officials
towards Natives was one of inconsistency, indifference and
neglect compounded by prejudice, geography, and profound
cultural differences. When government officials did attempt
to act, they encountered stiff resistance from Native
communities to compulsory mobilization. Later accounts of
the swelling of patriotism among Indian communities, the
flood of Native volunteers for overseaﬁ service, and the
enthusiastic support for Indian recruitment from virtually
all sectors of both the Native community and the Canadian

government belie a harsh historical reality.

When the war started, the Indian Affairs Branch had 98
Indian Agencies in the nine provinces and two territories.
Each of these was managed by an Indian Agent who worked with
local tribal groups. Under Section 3 of the 1940 National
War Services regulations, compulsory registration leading
potentially to military training and service was mandatory
for all British subjects except for a small number of
specified groups. Indians were not included among those who
were given exemption. Nonetheless, their status under the
NRMA remained unclear.* In September 1940, Lorne McDonell,
Divisional Registrar in Kingston, sought direction from

Major-General L.R. LaFléche, the DNWS Associate Deputy
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Minister, as to "the liability of an Indian residing on a
reserve being compelled to undergo military training."?
LaFléche replied that the policy concerning Natives would be
forthcoming after consultation with the Department of
Justice and the Indian Affairs Branch.®

The government also heard from various Indian bands
protesting any compulsory military service for their
members. The most interesting and vitriolic material came
from the Lorette Indian reserve near Quebec City, which
thereafter became the centre of Native resistance to
mobilization regulations for the duration of the war. On 14
October 1940, Alphonse T. Picard and Maurice Vincent of the
Comité de Protection at Lorette informed DNWS Minister Jimmy
Gardiner that all Natives were exempt from military service
under the Royal Proclamation of 7 October 1763.7 In
response to this claim, the Indian Agent of Lorette, M.E.
Bastien, was notified forthwith from Ottawa that Indians
were subject to military service "in the same manner as all
other subjects."® The Comité de Protection, however, was
undeterred, though its subsequent protests were given only
routine bureaucratic replies.?

But this changed dramatically when the dispute came to
centre on a particular individual, Jean Paul Gros-Louis.
Gros-Louis was issued his military training order on 4
November 1940, whereupon his parents protested in a scathing

letter to the Department of National Defence. Claiming that
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their son was already assisting both his family and the
country's war effort by working as a labourer at an airfield
in Lorette, the parents claimed that there would be no
advantage for anyone in compelling him to undergo military
training.'” Picard and Vincent of the Comité de Protection
also protested, arguing again that it was illegal to call up
a man who was not a British subject under the 1763
proclamation. Jean Paul Gros-Louis, they wrote, "was free
of [the] obligation" of military service.!'! DNWs
officials, however, refused to budge. Henri-Paul Drouin,
Divisional Registrar in Quebec City, advised LaFléche that
Gros-Louis would be ordered to report on 10 January 1941.'"
At this stage, the most colourful and flamboyant of all
Native protesters during the war entered the fray. Jules
Sioui, Chief Executive of the Comité de Protection, wrote a
belligerent note to Drouin on 30 December 1940, announcing
that his "compatriot,® Gros-Louis, would not submit to the
demands of the Registrar. Sioui promised to lead the
defence "of my country, my race, my nation, and my
people."'® He lived up to his word and was an irritant to
mobilization officials for the duration of the war.

Another hotspot with respect to Native mobilization in
late 1940 was Northwestern Ontario. In October 1940 W.A
Elliot, Divisional Registrar in Port Arthur, Ontario, asked
Lafléche to clarify the status of Indians who were isolated

geographically.' Resolutions had been passed by tribal
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councils denouncing compulsory mobilization and demanding
that Indian agents "stretch out a long arm and halt all the
functions of government."'* This and other developments in
ontario and Quebec finally pushed DNWS officials to issue a
definitive statement on the issue of Indian mobilization.

Oon 17 January 1941, five treaty Indians from the Brantford,
Ontario, Six Nations Reserve were arraigned before Judge
John B. Hopkins charged with ncon-compliance of registration
requirements under the NRMA. Hopkins postponed the cases
against the accused pending clarification of the situation
by the proper authorities in ottawa.' Earlier in January,

a similar situation had arisen in Quebec when Superior Court
Judge Alfred Savard had postponed to February 1941 all cases
involving the prosecution of Native delinquents.

On 30 January 1941, the government's policy on Natives
was explained in DNWS Circular Memorandum No. 141, which was
addressed to all Divisional Registrars and Chairs of
National War Services Boards responsible for enforcing
mobilization regulations. Before drafting the statement,
DNWS officials had solicited the legal opinion of the
Department'of Justice. What it heard back from W. Stuart
Edwards, Deputy Minister of Justice, was that "“Indians,
being British subjects, are subject to Section 3 of the
National War Reqgulations, 1940 (Recruits)."'® This terse
one sentence ruling was conveyed in the Circular Memorandum

and remained the official position of the government for the
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duration of the war. In the months immediately following
this development, Ottawa held firm in the view that no
Indian had any exemption privileges under existing
regulations. Thus, when R.A. Irwin, Divisional Registrar in
Toronto informed LaFléche that he was "anxious to avoid
entering into any controversy" with Indians residing on the
Brantford Six Nations Reserve, he received an uncompromising
reply.'” This was written by Captain G.R. Benoit, NWS
Supervisor of Recruiting for Military Training, and forecast
the cooperation of Indians in the mobilization effort:

I appreciate that you wish to avoid any friction
with this group. No one has ever questioned the
loyalty of Indians who served bravely in the last
war and who are again represented in the fighting
overseas. National Registration was a measure
enacted by the Government to facilitate the
prosecution of our fight for liberty and freedom.
In this respect, Indians who have always enjoyed
the greatest measure of liberty under Canadian
institutions will undoubtedly recognize the
importance of giving their whole hearted support
to the war measures made necessary by the war. 2
But the protests would not go away. In April 1941,
Manley J. Edwards, M.P. for Calgary West, wrote to Prime
Minister King, Ernest Lapointe, and J.L. Ralston about a
meeting he had had with representatives of the Stoney Indian
Reserve.?! According to Edwards, Indian leaders in the
area believed that Treaty Number Seven, dated 4 December
1877, relegated them to the status of government wards and
that as such they were not subject to compulsory military
service. LaFléche curtly informed Edwards that Circular

Memorandum No. 141 containing the Department of Justice
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ruling had closed the matter.?? In a document prepared for
Cabinet, W. Stuart Edwards likewise reiterated that there
was "no provision in these regulations which excepts the
Indians from this duty which is imposed on every male
British subject ordinarily resident in Canada."® At a
meeting of the Cabinet War Committee of 20 May, it was
decided that no action would be taken to alter the ruling
making Indian registration and training mandatory.?

Another confirmation of government policy followed in
response to continued protest from Indian groups. In July
1941, Rober