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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 comprehensive in their 

scope and application. 

An examination of NSS records in the Dominion 

Department of Labour archiva1 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 archiva1 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 labour force in Nova Scotia; (5) the 

regulation 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 cornprehensive examination of NSS mobilization 

policies provides a unique perspective on the Canadian war 

effort. Government bureaucraties that had a limited record 

of constructive and comprehensive intervention in Canadian 

domestic society in the pre-war era were 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, ~niversity 

of Western Ontario, in October 1992. While conducting 

research for a graduate course essay, 1 examined an obscure 

set of business records contained in the papers of the 

London firm of C.S. Hyman Leather Company. One f i l e  

contained a remarkable collection of Industrial ~obilization 

Survey Plan foms printed on NSS stationery. 1 left the 

room that day convinced that 1 had found my dissertation 

topic, despite the fact that 1 had no extensive background 

in Canadian history. Attempting to fagiliarize rnyself w i t h  

the history of NSS, 1 discovered that most academic accounts 

of the agency were l i m i t e d  in scope. Moreover, most 

historians who mentioned the role of NSS praised the success 

of civilian and military mobilization policies. ~ h i s  

puzzled me, s i n c e  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 Cornons and denounced 

NSS as Vanada1s greatest wartime muddletw and a "bitter and 

disillusioning experience for the Canadian people." 

Preliminary research at the National Archives of Canada 

revealed a substantial collection of archiva1 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 h i s  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) estirnating 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 

most beneficial form of wartime service.' King appointed 

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 

rnilitary personnel in Canada. 

Given this sweeping mandate, it is surpriçing that 

historians have paid so little attention to the activities 

and programs inaugurated under the NSS regulatory unbrella. 

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 ~rders-in-~ouncil. The main body of information on NSS 



activities, however, is to be found in the records of the 

Department of Labour. Granatstein's helpful sunrey of NSS 

contained in Broken promises: A Historv of Conscri~tion in 

Canada, for example, is based on cabinet War C o m m i t t e e  

minutes, the persona1 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 l imited use of the available archiva1 

material. Ruth Roach Pierson's useful discussion of the 

role of women i n  the Second World War, ftThevfre Still Women 

A f t e r  AlP: The Second World War and Canadian ~omanhood,~ 

drew on but a small portion of t h e  available NSS records. 

Similarly ,  Thomas Socknat based h i s  informative treatment of 

conscientious objectors and alternative service workers, 

Witness  Acrainst War: Pacifism in Canada. 1900-1945,4 on 

selected files front the main NSS archival collectionç. 

This paucity of scholarship examining the wartime 

mobilization of hurnan 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 writ ing about the war since 

Bruce Hutchison published h i s  biography of King in 1952.' 

E.L.M. Burns, R. MacGregor Dawson, and C.P. Stacey al1 

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 K i m  Government. 1939-1945.~ 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 Nolants Kins's War: Mackenzie 

Kina and the P o l i t i c s  of W a r .  1939-1945.' 

In general, these writers portray Mackenzie King's 

handling of the manpower crisis in glowing.tems. While 

Hutchison promises a %andidl' and lfcontroversial~t portrayal 

of King, the prime ninister emerges in his study as the 

"master ~hernist '~~ who always f inds j u s t  the right formula 

i n  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 

wbrilliantvlo handling of manpower issues. For his part, 

Nolan provides an interesting picture of King as an 

occasionally "mean, cruel, cold-blooded, and ruthlessu 

tyrant, but concludes that no w a r t i m e  leader could match the 

luheroicuw qualities of King in terms of leading the nation 

during the Second World War." W.A.B. Douglas and Brereton 

Greenhous, in Out 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 ~ing'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 h i s  othewise 

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.13 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 massively8@ in the civilian labour 

market and regulated the Canadian workforce to an I8unheard- 

of degree.~~'~ The most recent compilation of contemporary 

and scholarly accounts dealing with the Second World War is 

The Good Fiqht: Canadians and World War II, edited by 

Granatstein and Peter Meary. They conclude that NSS 

policies in their g@full elaborati~n~~ 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 

Armym military scheme16 and the realization in late 1941 

that civilian manpower shortages were visible on the 

hori~on.'~ 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 3.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 Howefs inunovable object and 

Ralstonfs 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 H o w e  and Ralston, was not included in the 

membership of the Cabinet War cornittee. Grant Dexterls 

marvellous wartime memoranda and J . W .  Pickersgillls superb 
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account of the King government during World War II arnply 

demonstrate Mitchell's failings as an administrator. 

Mackenzie King welcomed Mitchell into the Cabinet in 1941 

and orig inal ly  held high hopes that  he would buttress 

L i b e r a l  support among trade unionists, especially those 

affiliated with the Trades and Labour Congress, which he had 

led for many yeard8 By the end of 1942, however, 

Mitchell had expended his political capital with King, and 

with national labour organizations, l9 and remained an 

ineffectual mexnber of Cabinet for the duration of the 

ware2O Writing in July 1942, Dexter summed up Mitchell's 

wartime role as follows: 

Hump has gone d o m  a bit in my estimation. 1 find 
he is playing both ends. W i t h  Ralston and Angus 
[Macdonald] he is a conscriptionist-now man. With 
the others he is  a conscriptionist-when-the-time- 
cornes man. 21 

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 officiais estimated that 

almost 640,000 men were eligible for military service, but 

this number included large numhers who were either medically 

unfit or essential to war industries. Colonel Ralston and 

DND representatives emphasized that the three senrice 

branches required almost 2 3 5 , 0 0 0  recruits prior to 31  March 

1943 .22 C. 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 çtripped from 

the  Department of ~ational 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 officiais conéinued 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 senrice 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 ta confer with Donald Gordon, 
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Chainnan of the Wartime Prices and Trade Board (WPTB), and 

formulate proposals to curtail non-essential industries and 

release men for military service. In A u g u s t  1942, Mackenzie 

King had indicated publicly that he supported the 

curtailment or elimination of non-essential industries.24 

But Little quickly tested the practical l i m i t s  of King's 

public pronouncements. 

At the 23 September Cabinet meeting, Little astounded 

many C a b i n e t  members by submitting a draconian proposal that 

would have the effect of estabiishing himself as a manpower 

czar with virtually unchecked authority. ~ i t t l e  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. L i t t l e  also insisted that 

the agricultural sector would have to provide more labour 

for other essential uses, He i n s i s t e d  that NSS be made an 

autonomous goverment department with virtually absolute 

powers of compulsion. Gordon submitted his own report 

denouncing Little's mobilization scheme. C l a i m i n g  that 

Little's proposa1 w o u l d  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 scheme, 



while King indicated that a revamped S e l e c t i v e  Service 

scheme would create "chaos in the country." Claiming that 

Gordon made a "first-rate and sensibleN presentation, Kins 

sanctioned a path that would dominate NSS mobil izat ion 

policies for the duration of the war by noting that the 

lVonly sens ib le  course was one of gradualne~s."~ 

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 h i s  pos i t ion  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 e x i t  did  

not prevent the debate concerning the curtailment of non- 

essential industries from continuing. WPTB and NSS 

o f f i c i a l s  haggled for months i n  an attempt to institute a 

modified curtailment scheme that would systematical ly  reduce 

the use of non-essential human and material resources to the 

l@minimum required for the health, e f f i c i e n c y ,  and morale of 

the nation. @126 While many ranking NSS officials  felt that 

curtailment prograrns were Itinevitable 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 
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policy during World War II. Many WPTB administrators were 

drawn from the business sector, and they tended to v i e w  

curtailment programs fron a national perspective? 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.tr29 

T h i s  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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officiais 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 m o r e  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 h u m a n  resources 

during the Second World ~ar.~' 

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 Otta~a,~' MacNamara left a remarkable imprint in a 35 

year civil senrice career. Enter ing  the Manitoba D e p a r t m e n t  

of Labour as an Inspecter 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 goverment, 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 Comnissioner of the Unemployment Insurance 

Commission after the passage of the Unemployment Insurance 



Act in 1940. 

Arthur MacNamara proved to be the living embodiment of 

+,he concept of gradualness espoused by the King government 

in the autumn of 1942. Alternately termed the "Great 

C~mpromiser,~ the "Master Conciliator," and the "Man in the 

Asbestos Suit," MacNamara was an indefatigable negotiator. 

In 1950 the Winnipea F r e e  Press offered this account of h i s  

wartime career and policy outlook: 

In 119421 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 appea~ement.~~ 

MacNamarats belief in compromise and conciliation was 

augmented by a strong belief in decentralkation 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 officiais who favoured compulsory 

schemes. In a May 1943 article, Grant Dexter chronicled the 

frustration of ~ajor-General H.J. Riley, NSS Associate 

Director, in the face of MacNamarals refusa1 to pursue 

mobilization goals in a more vigorous fashion. According to 

Dexter, R i l e y  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 handon 

MacNamaraVs persona1 philosophy came to dominate the 

entire NsS administrative structwe. 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 regulatory 

measures. Allan Mitchell, Director of the Unemployment 

Insurance ~ommission, gave a remarkable response in the 

surnmer of 1943 when pressed to allow a work permit policy to 

be further watered dom. Mitchell did not protest that 

exemptions to established practice would produce chaotic 

results. Instead, he enthusiastically claimed that "half a 

loaf is better t h a n  no bread1f34 and authorized regulatory 

retreat. Similarly, many NSS officials recruited from the 

trade union movement were loath t o  endorse comprehensive 

schemes designed to impinge upon the freedorn of workers, 

One of the most influenthl 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 ~ a b o u r , ~ ~  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 M a c N a m a r a  and NSS 

officiais rested on the pillars of gradualism, compromise, 

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 rnanpower debate has been hampered 

by the use of a l imited 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 w i l l  employ a vertical 

analysis o f  records extending from the cabinet room to the 

local NSS employment offices. Eight representative case 

studies have been chosen to provi.de an administrative 

history of human resource mobilization policies during World 

War II. No attempt has been made to cul1 a limited nwnber 

of f a i l e d  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 N S S  mobilization initiatives, ~hird, an effort 

has been made to incorporate case studies dealing with 
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issues of gender, race, region, and socio-economic class. 36 

Finally, it can be argued that the lax and uncoordinated 

nature of t h e  NSS regulatory program itself created the bulk 

of the problems facing mobilization officiais. 

This thesis is organized into four general sections. 

First, a broad opening chapter provides a contextual 

overview o f  m i l i t a r y  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 t o  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 t h e s i s  contains £ive 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, 

goverment action failed to increase the production of 

bituninous coal. On t h e  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 o f f i c i a l s  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 Regulatory 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 al1 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 w i t h  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% need. This was because of the  indirect, 

inefkective, 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 problemç that prevented 

the 

the 

drafting of many eligible men into the armed forces. At 

same time, the officials responsible for the 
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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. While 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. 

Militarv Mobilization in Canada, 1940-1946 

A f t e r  h i s  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 

Cornons. This was done on 18 June 1940. In keeping with 

his Vrequently givenn promise not to conscript men for 

overseas service,2 King claimed M a t  the time had corne 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 wsuld be trained for 30 days. The NRMA became law 
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on 21 June 1940, and on 12 July the Department of ~ational 

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 officiais 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. Al1 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 

al1 single men and childless widowers between the ages of 19 

and 4 5  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. ~egistration 

questionnaires also contained occupational information so as 

to identify perçons with specialized employment 

capabilities. The initial national registration was updated 

as the war progressed to include men who reached military 

age after 1940e3 

Once the majority of individual registrations had been 

processed, action was taken to direct recruits as required. 
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The key regulation i n  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 

£rom compulsory military service. Included i n  the exemption 

were al1  members of the active military, clergymen, judges, 

police officers, and penitentiary wardens. Al1 male British 

subjects ordinarily resident in Canada as of 1 September 

1939 and who were between the ages of 21 and 45 and w e r e  

single or widowed as of 15 July 1940 were eligible for 

compulsory military training. PC 4185 also identified 

various groupç 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 3 1  years and single men aged 32 to 42 .  4 

The administrative structures established by the 1940 

regulations remained unchanged for the duration of the war. 

Thirteen Administrative Divisions were establ i shed as 

folîows: 1)Division A--London; 2)Division Bo-Toronto; 

3) Division Co-Kingston; 4) Division D--Port Arthur; 



2 4  

5)Division E--Montreal: 6)Division F--Quebec City; 

7) Division G--Halifax; 8) Division H--Saint John; 9) Division 

1--Charlottetown ; 10) Division J--Winnipeg; 11) Division K-- 

Vancouver; 12)Division Mo-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. A l 1  decisions concerning 

postponement of military service based on occupational 

priority were made by the Boards. The authority of 

Administration Boards was t r u l y  remarkable. Al1 Board 

decisions were "final and conclusive, " and no m e m b e r  of a 

Board was legally liable for any decision taken since Boards 

were placed beyond the authority of any judicial bodym5 

In theory, the process of calling up a potential 

recruit was straightforwatd. A Divisional Registrar, taking 

account of an individual's age and national registration 

information, would issue- an Order--Medical Examination to 

individual men. ~otential 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 mil i tary  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. A l 1  

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. 6 

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 adminstrationtt was de~irable.~ As a result, 

through PC 8800  of 2 6  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 

officiais did not transfer to the Department of Labour. On 

1 December 1942, NSS assumed direct responsibility for 

military mobilization through PC 10924, the  National 



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, ef forts  to secure more men for NRMA 

senrice centxed on the tightening of registration 

provisions, the improvement of medical examination 

procedures, the expansion o f  enforcement provisions undet 

the mobilization regulations, and the continued expansion 

of the e l i g i b l e  age and marital classes to be called out 

under various proclamations. 

In the years following the  completion of the first 

round of national registration e f for t s  in l a t e  1940, it 

became increasingly clear that many men who were eligible 

for military service had escaped medical examination. The 

reasons for t h i s  were varied and included change of address 

without notification of Registrars, errors in duplicates of 

national registration cards on file i n  Registrarsv offices, 

and outright avoidance of cornpliance with orders for medical 

examination. NSS officiais 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 al1 men who had not 

previously been served with an order-Medical Examination 

were required to complete a form, known as ttSchedule 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 d o m  on the problems inherent in  allowing 

large numbers of civilian physicians to examine men issued 

military training orders and to alhw for more cons i s tent  

measurement of the medical condition of potential recmits. 

Under PC 6990 of 7 September 1943, the majority of men 

requiring medical examination either had to visit medical 

panels established in DND Amy 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 

recruitWs choiceO9 After a Registrarst meeting in Ottawa 

on 19 June 1943, s t eps  were taken to introduce the PULXEMS 

system of medical examination classification to detemine 

the Itexact functional capabilitiesmfof each recruit . I o  Each 

letter of PULHEMS stood for a specific physical capacity: P- 

-Physique; U--Upper Extremities; L--Lower E x t r e m i t i e s ;  H-- 

E a r s  and Hearing: E--Eyes and Eyesight: Me-Mental Capacity; 

and Sa-Emotional Stability. Each category was graded on a 

scale of 1 t o  5 in the manner of the old A to E systern, but 
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the PULHEMÇ system allowed a detailed evaluation of the 

functional capacity of a potential recruit i n  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 i n  1944 there was another important NSS 

initiative t o  identify men contravening mobilization 

regulations. T h i s  took the form of a requirement that 

employers check the status of al1 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 detemine if the worker possessed an officia1 document 

such as a discharge certificate or postponement of military 

training certificate to prove h i s  good standing under 

regulations. The employer had to fil1 out a Wchedule 9" 

form for eâch employee who did not possess official 

documentation explaining h i s  presence in industry. mile 

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 unt i l  August 1945. During 

the l i f e  of this program, employers forwarded more than 

49,000 Schedule 9 forms to Divisional Registrars. More than 

lO,OOO of the men thus reported on wexe found to be in 

contravention of NSS regulations, with close to 49% of the 
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defaulters residing in the province of ~uebec ."  

On 7 May 1945 the military call-up of e l ig ib le  men vas 

suspended and al1 mobilization regulations were gradually 

relaxed in the months t h a t  followed. ~inally, on 15 August 

1946, a l1  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 s e ~ i c e . ' ~  Government 

officials also launched exhaustive investigations, including 

the widespread use of civilian reporting agencies," to 

prevent evasion of the mobilization regulations. 

A closer examination of the mobilization structure, 

however, reveals that Registrars and Mobilization Board 

officials experienced a remarkable degree of difficulty 

administering the mobilization regulations. Both groups 

also actively stood in the way of the efficient call-up of 

NRMA personnel. Xndeed, 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 t h e  Second World War. 

A scanda1 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. In 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 

c~mmunity.'~ 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 vas 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 e l ig ib le  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  implication^,^^ and painted a 

nghastly picturen of the mobilization effort.  By contrast, 

editorials and news coverage in Le Devoir tended to avoid 

criticism of the men involved in the dispute while 

condemning the coverage of the case by the Gazette. In the 

end, Maloley and Tarte turned King's evidence and testified 

against Decary in exchange for 18 month prison  sentence^.'^ 

DNWS officiais in Ottawa w e r e  shocked at developments in 

Montreal, and Majcr General L.R. LaFlkhe, the DNWS Deputy 
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threatened the whole recmitment effort in ~uebec.'~ 

D&caryls trial commenced in June 1941, w i t h  extensive 

statements from Maloley and Tarte. Although Tarte refused 

initially to give evidence by claiming that he was "the dupe 

of the federal p~lice,~" Justice Wilfrid Lazure castigated 

h i s  wchildishw attitude and ordered him to testify on 

penalty of increased jai l  time.19 Décary flatly denied al1 

charges brought against him, and claimed that LaFléche had 

told h i m  ta treat draft evaders with nwhite glovestl by not 

vigorously pursuing 3,000 delinquent cases in the Montreal 

Administrative Division. Décary chron.icled the poor record 

keeping procedures and the lack of staff," facts confirmed 

in the witness box by Acting Montreal Registrab Raymond 

Ranger. C h i e f  Crown Prosecutor Gerald Fautew noted that 

al1 deferment cases in the Registrarfs office w e r e  

exhaustively documented except for the cases involving the 

Syrians. He noted further that "Maloley, [though] not one 

of Our race, Our cul ture ,  or our education, but at the same 

time a human being with the same right to h i s  honour as 

others, did wrong and took h i s  medi~ine.~~' Décary1s 

attorney claimed that his client was "not the first to 

suffer at the hands of his friends," and that the accusedfs 

vehement denials of wrongdoing should be accepted over 

Tarte's testimony--testimony from none 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 al1 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 Dacary and the 

two anglophone judges supporting the original conviction. 

One of the francophone justices noted .D&caryws persona1 

integrity in the witness box and saw in this the 

nspontaneous cry of a quiet cons~ience.~~ 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.~~~ An 

appeal to the Supreme Court of Canada was dismissed in 

February 1942 on the grounds that t h e  dissent of the two 

anglophone appeal justices had been based on fact and not 

laï. Tarte eventually volunteered for active service in 

lieu of j a i l  time, but the issue of draft avoidance in the 

Syrian community remained a l ive  for severai months. 

mile the criminal acts involved in the Décary incident 
were exceptional, serious logistical problerns plagued the 

Registrar system for the duration of the war. In January 

1943 the govenunent released manpower statistics culled from 

error-riddled DNWS records. In newspaper columns across the 

country, Grant Dexter ridiculed the inaccuracy of these 



off i c i a l  mobilization figures: 

While the tables are well set-up, the whole is al1 
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. 2s 

In July 1943 Major General H. J. ~iley, NSS Associate 

Director of Mobilization, complained to Arthur MacNamara 

that Registrars were having difficulty securing even 

"moderately efficienttt staff due to a high turnover rate and 

that mistakes on registration forms were rampant.26 Quebec 

continued to be a source of concern for the duration of the 

war. Riley complained that the nrimber 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 Registrarts 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 al1 of the necessary information 

on al1 men in callable age classes. In the event, 

approximately 120,000 enlistment notices sent to Registrars 
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by DND officiais 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 

be matched with national registration information. 27 By 

the end of the war the Registrars w e r e  finally beginning to 

get effective control of the vast body of information that 

had been collected. A 1945 audit by an accounting ffrm, 

however, revealed that more than three percent of al1 

information in Registrars' offices was incorrect, with 

Montreal showing the highest percentage of error at almost 

six percent .28 

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 senricemen who had been killed in combat. 

Media support of the mobilization effort was t ep id  at best, 

and many major newspapers were shasply critical of the 

ability of NWS and NSS to secure manpower in an efficient 

fashion, In October 1942 a sa i lor  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 ~egistrar. 

Commentary in the Halifax Chronicle on this episode echoed 

sentiments that could be heard in newspapers across the 

country: 



Cal1 it what you will--incornpetence, slackness, 
inef f iciency, 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. In 
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 problem 
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 difficultieç that eroded public 

confidence and contributed to problems in mobilizing NRMA 

personnel throughout the var. 

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 w i l l  provide ample illustration of 

the s t i cky  problems created by ~obilization 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 ~obilization 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 h i s  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 academic 

qualifications and classifiad h i m  instead as a conscientious 

objecter? 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 them3' 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 perse~ution.~ Four members of the Regina 

Mobilization Board resigned in protest  as a result of 

Andersonfis handling of the Makaroff case. The Canadian 

Legion l i k e w i s e  condemned Anderson for his alleged lenient 

handling of Makaroff; Embury had been "the honourary 

president of the Legion, 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 i n t o  the 

United States and play hockey for the Chicago Blackhawks, 

despite the tact 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.33 For his part, G.R. Bickerton, 

another ex-Board m e m b e r ,  claimed that the Regina operation 

had degenerated into "petty intrigue, tittle-tattling, and 

time wasting. mu 

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 f luid nature of wartime 

employment and enlistment patterns overwhelmed the agencies 

charged with tabulating and organizing the statistical 

foundation of Canada's domestic military effort, In the 

end, the bureaucratie 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 wiçdom 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. 

~ivilian Mobilisation in Canada, 1940-1946 

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 

le~els.~' 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 ta 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. In 

February 1940 a voluntary registration of skilled and semi- 

skilled workers was undertaken to ascerta in  the availability 

of workers for war industry, but fewer than 25,000 men and 

women responded.' Before 1942 two primary pieces of 

legislation essentially guided 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 ~ommission 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. 37 

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 DMÇ concerning the essentiality of particular 

industrial enterprises. If the NLSC deemed a Company 

essential it would communicate this information to NWS 

officiais. NWS Administrative Boards would in turn use t h i s  
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information in determinhg postponement of military duty 

requests from individual employees. A f t e r  the NLSC was 

disbanded on 24  F e b r u a r y  1942, the National War Labour Board 

(NWLB) administered NIÇC functions until early 1943. Over 

t h e ,  more than 500 companies were identified for special 

consideration under the NLSC worker postponement scheme. 38 

At the same tirne, the availability of small classes of 

technical workers and scientific personnel was safeguarded 

by the W a r t i m e  Bureau of ~echnical Personnel (WBTP) . 39 

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 rnilitary service, the Committee 

àecried the lack of effective coordination between civilian 

and military mobili~ation.~~ 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 amed forces and industry for scarce 

resources. 

Despite Cabinet opposition to the pïacing of civilian 

manpower requirements on the same level as m i l i t a r y  manpower 

need~,~' Mackenzie ~ i n g  responded to the LSIC r e p o r t  by 

launching ~ational Selective Service operations. Thirteen 

~rders-in-~ouncil 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 45 fromentering 

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 c h a h  of Unemployment Insurance 

Commission offices across the country to administer these 

first civilian xegulatory measures, and a nationwide 

registration of unemployed men between the ages o f  17 and 69 

was carried out in May 1942 .  On 17 June 1942,  the Control 

of Enployment Regulations revoked the Restricted Occupations 

Order, and further extended Selective Service control over 

civilian manpower and employment. These new regulations 
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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 individual had to apply f o r  the 

permit necessary to begin work. This could be refused by an 

NSS officer and the worker induced to take some other 

employment . 4Z 

Al1 these measures were consolidated by PC 7595 on 2 6  

August 1942. T h i s  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 

al1 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 Insuwance ~ommission were quickly resolved by 

PC 7994 on 4 September 1942. This Order placed the UIC 

structure under NSS control. By Febmary 1944, more than 

5 , 5 0 0  NSS personnel worked in UfC offices across the 

country . 43 

The most critical section of PC 7 5 9 5  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 o f  

classifying jobs according to essentiality. PC 7595 went 

much further and inaugurated the priority classification 

system on a nationwide basis? Labelled by NSS officiais 

as Nthe key ... which guided manpower to its most useful 

employment during the war,~~' the priority system used the 

Industrial Clasaif ication Manual and a continuously updated 

series of reports from employers to determine the wartime 

essentiality of a firm or an industry. Local N S S  offices 

used the priority schedules when referring applicants to 

employment, with highiy essent ia l  industr ies  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 

w i t h i n  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 

froducts. Within this industry group there were 14 sub- 

groups, each of which was assigned male and female priority 

ratings. In Febntary 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 fernales. Individual 

fins could receive a priority rating different from that of 

the induçtry as a whole. In 1942 an Inter-departmental 

Labour Priorities Committee (ILPC) vas formed to establish 

and update priorities on a continuous basis. This Committee 

drew its membership from the Department of Labour, the WfTB, 

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 A p r f l  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 Senrice 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 ta 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 

w a s  likewise enhanced. T h i s  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 regulations governing, for example, employment in 

agriculture and technical vocations w e r e  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 t w o  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 al1 men in age classes callable 

for military service to tenninate 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 h i m  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--0rders-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 i n  military age 

brackets from non-essential employment to more e s s e n t i a l  

emplayment. 

In law, N S S  thus possessed three means f o r  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 rnining and longshore work were 

targeted for special regulatory attention under Section 210 

of PC 246. This aspect of the program w i l l  be de ta i l ed  i n  

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 f u l l  

authority of these regulations, however, was never u t i l f z e d  

because NSS administrators chose to follow tactics of 

conciliation and compromise. This was in keeping with 
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Arthur MacNamarals 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 but an examination of the effect of 

Compulsory Transfer Orders reveals the limited scope of 

Selective Senrice direction of the workforce. Although the 

Transfer Orders were designed to  comb out men in rnilitary 

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 al1 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.48 More than 104,000 men registered 

under these Orders, but only 17% of thern 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 anned 

forces and cases in abeyan~e.~~ An eighth Compulsory 

Transfer Order was drafted in 1944, but Sheldon Ross, 

Chaiman of the ILPC, noted wryly that it should not  be used 

Ifin view of the fact that a large proportion of those 
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transferredmS0 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. Despi te  the 

increased supenrision 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 womene5' N S S  

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 al1 finas with a labour priority rating of A or B 

as "designated establishments.lm Legally, this meant that 

workers in these firms, male and female, w e r e  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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Nonetheless, NSS officials were encouraged to 

administer the new regulation in a "reasonable and practioal 

mariner."'* I n  practice, separations from essential 

employment continued unabated for the duration of the 

wareS3  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 separat ion notices and permits to seek employment in 

other industries and wexe 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 i n t o  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 

g r e a t l y  because of the high separation rate. Despite a 
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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, l imited  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 w a r t i m e  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 w e r e  

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 Pacif ic ,  

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. In 

effect, the massive Selective Service bureaucracy, with 
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vas 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 Ell-iot Little. R o s s  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.w55 In June 1944 

Ross returned to the attack. Noting that the labour 

priority scheme was the "key to the whole systemn of human 

resouxce control, he lamented the fact that %O-one seems to 

be concerned with production of less essential goods in 

plentiful supply.I1 Only a vigorous curtailment policy, he 

concluded, could alleviate pressing shortages: 

1 realize that plans for curtailment were 
discarded at the end of 1942- but general 
conditions have changed considerably since that 
tirne. 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 act iv i t i e s .  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 



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 corne to the 

brink of national curtailment in late 1942, but had opted 

instead for a flexible, and in m o s t  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% observations concerning the limited scope of the 

mobilization effort were highlighted by a canadian Institute 

for Public Opinion (CIPO) poll taken in November 1944.~~ 

CIPO officiais 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 ~elective Service office. On a regional 

baçis, the high in this regard was 73% i n  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. 

~ h i s  was because many men in callable age categories were 

liable to be interviewed by N S S  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 w i t h  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- 

~ouncil PC 8726, issued on 2 4  November 1944,  allowed w a r  

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 

ernpl~yment.~~ 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. In 

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 rat ing  

of the workn; open permits "would be issued freely...on 

requestn; and female job applicants and employers seeking 

women workers could advertise without NSS permission.59 

After the end of the war in the Pacific al1 NSS 
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controls  were dismantled i n  several stages,  O n  17 August 

1945 Humphrey Mitchell announced that the majority of the 

regulations adopted under PC 246 and succeeding Orders would 

be r e ~ c i n d e d . ~ '  O n  17 September 1945 the freezing order 

for men employed in essential A and B industries was l i f t e d .  

Effective 3 September 1945 al1 men directed to essent ia l  

employment were free to return to their old jobs or seek 

other employment. Advertising restr ict ions  were modified 

the same day. Again, local NSS offices w e r e  given 

permission to issue pemits to workers to seek out or enter 

into employment i n  the United States  (such permits had been 

withheld since the silmmer of 1942). Fina l ly ,  a new priority 

category was developed to ease the passage back t o  a free 

labour market, A l 1  establishments i n  the new A(E) priority 

were given emergency priori ty  by local NSS o f f i c e s  i n  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 t o  continue NSS employment controls into 1946 

was poorly received within goverment circles6' 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. A t  the same tirne a peacetime National Employment 

Service was established. T h e  system of labour p r i o r i t i e s  

w a s  abandoned i n  Febmary 1 9 4 6 , ~  w i t h  al1 remaining NSS 
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civilian mobilization regulations annulled by PC 1166 on 31 

March 1947.  

During the Second World War government officiais in 

Canada experienced a remarkable degree of difficulty in 

administering the po l i c i e s  designed to mobilize the human 

resources of the country in an efficient manner. HWç and 

NSS administrators allowed regional Registrars and 

Mobilization Boards to detemine local mobilization 

priorities within a broad national legislative framework. 

Civilian mobilization policies fnaugurated in 1942 under NSS 

jurisdiction were likewise deliberately crafted to be loose 

and de-centralized. In 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 i940 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 ~ a t i v e  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 anned forces between 1939 and 1945 

have been documented by Fred  Gaffen, Janet Frances Davison, 

and Janice ~ummerby.' T h e s e  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 

conscriptç, who served i n  the Canadian armed forces during 

the Second World warm2 When a more extensive selection of 

documents from the files of the DNWS, N S S ,  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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treat~nent,~ the basic approach of DNWS and NSS officials 

towards Natives was one of inconsistency, indifference and 

n e g l e c t  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 overseas senrice, and the 

enthusiastic support for Indian recruitment £rom virtually 

al1 sectors of both the Native community and the Canadian 

government belie a harsh h i s t o r i c a l  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 t o  military training and service was mandatory 

for al1 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 ~nclear.~ In September 1940, Lorne McDonell, 

Divisional Registrar in Kingston, sought direction from 

Major-General L.R. LaFlhche, 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 trainingens 

LaFlBche replied that the policy concerning ~atives would be 

fortbcoming after consultation with the Department of 

Justice and the Indian A f f a i r s  t ranch." 
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 a t  Lorette informed DNWS Minister Ji- 

Gardiner that al1 Natives were exempt from military service 

under the Royal Proclamation of 7 October 1763.~ 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 al1 

other s~bjects.~*~ The Comité de Protection, however, was 

undeterred, though its subséquent protests were given only 

routine bureaucratie replies. 9 

But thfs 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 t o  the Department of National Defence. Claiming that 
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their son was already assisting both his family and the 

country's w a r  effort by working as a labourer at an a ir f i e ld  

i n  Lorette, the parents claimed that there would be no 

advantage for anyone in compelling him to undergo military 

training.'O Picard and Vincent of the Comité de Protection 

also protested, arguing again that it w a s  illegal to cal1 up 

a man who was not a British subject under the 1763 

proclamation. Jean Paul Gros-Louis, they wrote, "was f ree 

of [the] obligationw of military service. DNWS 

officials, however, refused to budge. Henri-Paul Drouin, 

Divisional Registrar in Quebec city, advised LaFlhche that 

Gros-Louis would be ordered to report on 10 January 1941.'2 

At this stage, the most colourful and flamboyant of al1 

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 "c~mpatriot,~ 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 

Laflkche to clarify the status of Indians who were isolated 

ge~graphically.'~ Resolutions had been passed by tribal 
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councils denouncing compulsory mobilization and demanding 

that Indian agents "stretch out a long a m  and halt a l l  the 

functions of go~ernment.@@'~ This and other developments in 

Ontario and Quebec finally pushed DNWS officials to issue a 

definitive statement on the issue of Indian mobilization. 

On 17 January 1941, five treaty Indians from the Brantford, 

Ontario, Six Nations Reserve were arraigned before Judge 

John B. Hopkins chawged with non-compliance of registration 

requirements under the NRMA. Hopkins postponed the cases 

against the accused pending clarification of the situation 

by the proper authorities in Otta~a.'~ ~arlier in January, 

a similar situation had arisen in Quebec when Superior Court 

Judge Alfred Savard had postponed to February 1941 al1 cases 

involving the prosecution of ~ative delinq~ents.'~ 

On 30 January 1941, the governmentWs policy on Natives 

was explained in DNWS Circular Memorandum No. 141, which was 

addressed to al1 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 Regulations, 1940 (Recruits) . d0 This terse 
one sentence ruling was conveyed in the Circular Kemorandum 

and remained the official position of the goveniment for the 
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this development, Ottawa held firm in the view that no 

Indian had any exemption privileges under existing 

regulations. Thus, when R.A. I rwin,  Divisional Registrar in 

Toronto informed LaFléche that he was *anxious to avoid 

entering into any contr~versy~~ with Indians residing on the 

Brantford S i x  Nations Reserve, he received an uncompromising 

replyet9 This was written by Captafn G.R. Benoît, NWS 

Supervisor of Recruiting for Military Training, and forecast 

the cooperation of Indians in the mobilization effort: 

1 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 
w a r  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 w a r  measures made necessary by the w a r .  20 

But the protests would not go away. In April 1941, 

Wanley J. Edwards, M.P. for Calgary West, wrote to Prime 

Kinister King, E r n e s t  Lapointe, and J . L .  Ralston about a 

meeting he had had with representatives of the Stoney Indian 

~eserve.~' According to Edwards, Indian leaders in the 

area believed that Treaty Number Seven, dated 4 December 

1877, relegated them to the status of govemment wards and 

that as such they were not subject to compulsory military 

service. LaFlhche 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 canadamma A t  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 mandat~ry.~~ 

Another confirmation of government policy followed in 

response to  continued protest from Indian groups. In July 

1941, Robert George of Ravenswood, Ontario, claimed that the 

compulsory callup of Natives violated the Robinson Treaties 

of 9 June 1764, Indians, he wrote, had %een classed as the 

lowest of al1 classes of human beings in this countryn as 

wards of the government, and they should never be forced to 

submit to compulsory milftary training.25 The reply sent 

to George simply repeated what was in the Circular 

Memorandum of 30 January 1 9 4 1 , ~ ~  but the government also 

heard from the Plaxton & Company law firm of Toronto that 

the leaders of the Shawanaga Reserve insisted that the 

Supreme Court rule on the legal position of Natives under 

the NRMA.*~ This demand, however, was refused by the 

Department of Justice on the grounds that there was %o 

reason for adopting the suggestion that a test case be 

arranged for the purpose of settling some pre-supposed 

doubLna On 6 August 1941, this decision was communicated 
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Registrars i n  Circular Memorandum NO. 289." 

With ais ,  the first stage in the history of Native 

mobilization in the Second War came to a close. DNWS 

officiais had made their posit ion clear in Circular 

Memorandum No. 1 4 1  of 30 January 1941; this position had 

been affirmed by Cabinet in May 1941; and the legal 

challenge from the Shawanaga Reserve had been dismissed. 

The government had b u i l t  a strong case, but over the next 

two years it would become abundantly clear that linguistic, 

cultural, and geographic cornplfcations took precedence over 

legal nicety . 
One of the most serious problems confronting D i v i s i o n a l  

Registrars in their attempt to mobilize Natives was the 

daunting problem of geographic isolation. Prior to the 

Summer of 1941,  many Registrars had adopted a wait-and-see 

attitude regarding Indians, and several had indicated that 

they were not anxious to pursue the issue of Indian mil i tary 

training. T h e  case of Edward Cardinal of Whitecourt, 

Alberta, typified the many problems Registrars faced. When 

a notice ordering Cardinal's medical examination prior to 

military training was returned by the post office, J.P. 

Mclsaac, the Edmonton ~egistrar, asked the Whitecourt 

postmaster why the not ice  had not been picked upOm The 

postmaster replied that Cardinal frequented an area 12 miles 

north of Whitecourt around McLeod Lake and that he only 
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stcpped by t o  pick up his mail twice during the year.3' 

McIsaac subsequently reported to LaFlèche that it was 

npractically impossibleH to locate many Natives, and that 

their poor medical condition and low level of literacy would 

make them poor recruitsOu According to McIsaac, "the 

larger majority of these Indians and Halfbreeds" were "quite 

irresp~nsible,~ and-this approach was condemned in Ottawa--  

w e r e  not worth pursuing.= 

A similar situation existed in British Columbia. Thus, 

it vas acknowledged in Ottawa that the Bella Coola Indians 

did not have the financial means to travel to medical 

examination sites which were located at considerable 

distances from their reservesOY By the same token, 

Charles Pennock, the Vancouver Divisional Registrar , wrote 
t h a t  the Natives of British Columbia had "a habit of 

treating our notices and letters with apparent indifferencew 

on the few occasions when they could be tracked down while 

fishing in the summer or trapping i n  the fa11 and  inter.^^ 

B o t h  in British Columbia and elsewhere, rnoreover, the 

geographic problem was compounded by a poor knowledge of 

mobilization regulations among the Indians themselves, 

despi te  the best efforts of various Indian Agents to make 

them known. As late  as December 1941, Dr. J. R. Hurtubise, 

the M o P .  from Nippissing, infonned LaFlbche that several 

individuals from the Nippissing reservation had contacted 

his office concerning their liability for military 
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The combination of geographic isolation and varying 

approaches on the part of Registrars eventually created a 

patchwork in the military districts across the country. By 

February 1942 ,  the Mobilization Board in Edmonton had 

stopped pursuing Native delinquents, a decision which O t t a w a  

ultimately had no choice but to accept.'' In British 

Columbia, a circular letter frorn L M .  M a c K a y ,  the provincial 

Indian Commissioner, allowed Indian Agents in remote areas 

to act in lieu of the Mobilization Board. With the consent 

of the Vancouver Registrar, an Agent could decide if a 

~ a t i v e  was fit for active duty before directing him to 

submit to a formal medical examination elsewhere. Requests 

for deferment would likewise be handled through the Indian 

Agent to avoid appearances before the distant Administrative 

~oard? In Winnipeg military authorities refused to enrol 

or enlist any Indians due to language and medical 

difficulties. On the other hand, they refused to issue the 

reject ion certificates t h e  Indians needed t o  be hired by 

local empl~yers.~~ For his part, ~ a j o r  E.E. Crandall, 

~ i s t r i c t  Recruiting Officer in Kenora, pointed out that 

Natives should be barred from the armed services because 

experience had shown that  Indians could not  "stand 

confinement or training.vg40 In the end, Indian A f f a i r s  

Branch officiais finally agreed that there were "practical 

considerationsw4' which could no longer be ignored. This . 



in turn led to correspondence between representatives of the 

DNwS and the DND and a change of direction in relation to 

the compulsory mobilization of Natives. The new policy was 

explained in Circular Memorandum No. 490 of 31 Harch 1942 as 

follows: 

In future, before calling out Indians, Divisional 
Registrars vil1 ascertain in advance from the 
Indian Agent of the Department of Mines and 
Resources whether or not the men subject to cal1 
speak ~nglish or French. ~ivisional Registrars 
will give advance information to Officer 
Commanding training centres concerned as requested 
by the other Department. Men who speak neither 
English nor French will not be called out until 
further instructionsœ4* 

T h e  issue of Indian mobilization continued to concern 

Indian Affairs Branch officials. In June, TIR&. MacInness, 

Secretary of the 1ndian Affairs Branch, conducted an opinion 

survey of four key officials. They were: W.S. Arneil, 

Ontario Inspector of Indian Agencies; J. Thibault, Quebec 

Inspector of Indian Agencies; AoGo Hamilton, Manitoba, 

Kenora, and Fort Frances Inspector of Indian Agencies; and 

C.P. Schmidt, Alberta Inspector of Indian  e en ci es.'^ Al1 

four recommended that outlying districts be relieved of 

burdensome mobilization restrictions and that a modified 

policy be adopted in relation to geographically isolated 

cases. While Thibault wrote that military training was the 

best Ming that could ever happen "to give the young Indians 

some knowledge of discipline," Schmidt offered this analysis 

of the Native situation: 

There are a number of Northern reserves, located 



at such distances from any business centre, that 
it will be very costly and will create a hardship 
for the Indians there to respond to their call. 
If they do respond and are found to be physically 
unfit for service--as will, 1 expect, happen in 
many cases-they will be stranded at the examining 
centre without funds to return home, Also, if 
called up during the Spring muskrat and beaver 
trapping season, or during the Winter open season 
for trapping fine furs, they will lose part, if 
not all, their season1s earnfngs .... 1 think it 
would be well to pay no attention to these if they 
f a i l  to respond. If and when it becomes necessary 
to call up this class of Indian men for service, 
they could be located at tirne of Annuity (Treaty) 
Payment and given medical examinations there and 
then 

In keeping with this advice, G.R. Benoit subsequently urged 

Edmonton mobilization officiais to use the "widest measure 

of discretionn when calling ~ndians, He also requested 

that, in the reporting of delinquents, Indians appear on a 

separate list 

Despite these changes, ~ndian protests continued to be 

heard during the summer of 1942. In August, Micmac leaders 

in Nova Scotia passed a resolution demanding exemption from 

compulsory military service because of the number of 

voluntary enlistments in both World Wars, the ambiguous 

status of Indians as goverment wards, and the exemption 

granted to Natives during World War 1." This resolution 

was forwarded to Minister of National Defence S.E. Ralston 

by Matthew MacLean, Member of Parliament for Cape Breton 

North-Victoria. MacLeanws own understanding was that 

Indians were %ot l i ab l e  to serve unless they volunteeredml@ 

This exemplified the confusion that existed on the issue 



even among Members of ~arliament.~~ MacLean was 

immediately corrected by J.T. Thorson, the ~inister of 

National War Services, but the general difficulty remained. 

On 15 September Colonel Edward Kingo, the Divisional 

Registrar in Halifax, told G.R. Benoît that the Micmacs 

needed to be informed of the mandatory nature of 

mobilization through the proper Indian agent." Two weeks 

later, Mingo demanded that the situation regarding Micmac 

mobilization be clarified in the light of a declaration by 

the Grand C h i e f ,   abrie el Sylliboy, that Indians had no 

responsibility to follow mobilization orders." Through 

the offices of Matthew MaclRan, Sylliboy next forwarded a 

ndirect persona1 appealw to Prime Minister King: 

In my humble opinion 1 do not believe that the 
existing NWS Regulations were ever intended to 
include Indians. 1 am proud and always 
endeavoured to be a loyal canadian Indian under 
the British flag, but I am certainly not 
recognized as a Canadian citizen, or Wrdinarily 
Resident' in Canada. 1 am not an immigrant, and 
according to the Indian Act, I am n o t  even 
recognized as a 'person.' Consequently, in my 
humble judgment the words 'Ordinarily Resident' 
are not applicable to an 1ndianaS0 

In response, LaFlhche gave Sylliboy the by now standard 

reply on the subject, but the situation on the Micmac 

reserves continued to deteriorate as Indians refused to 

comply in increasing numbers w i t h  mobilization orders, 

despite the appeals of various Indian agents. 5 1 

Other correspondence from the same period is indicative 

of widespread discontent among Native populations acrosç 
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Canada. The  case of Jules s i o u i  of the Lorette reserve 

dominated the a t t e n t i o n  of N S S  officials early in 1943. O n  

28 January 1943, sioui infonned A. de Gaspé Taché, the NSS 

Mobilization Director,  t h a t  it gave hiÏn great s a t i s f a c t i o n  

to counsel Natives t o  return al1  m i l i t a r y  orders unopened. 

H e  vas proud, he wrote, to defend "the i n t e r e s t s ,  the 

r fgh t s ,  and the privileges of my n a t i o n m m 5 ~ a c h é ,  

exhib i thg  none of the patience that his predecessors at the 

DNWS had show- toward the ac t i ons  of s ioui ,  immediately 

contacted the RCMP to begin an inves t iga t ion  of  the 

mattermS3 The r e s u l t  was a report which cast doubt on 

Siouils credibility and influence.  While it was true that 

Sioui counselled men to ignore  their draft no t i ce s ,  he w a s  

*a known troublemakerm and had a reputa t ion  of being @'an 

undesirable  person." H e  had, i n  f a c t , '  served three months 

i n  j a i l  for committing indecent acts with young boys and 

defaming the character of t h e  Indian Agent i n  i or et te." 

Tach&% response to this report was t o  i n s t r u c t  the Quebec 

Registrar t o  order S i o u i  to report for registration by 30 

Apri l  1943 and t o  prosecute him immediately i f  he failed t o  

comply: Legal endorsement of the government's pos i t ion  on 

Indian mobilization followed i n  t h e  summer of 1943. Harry 

Smallfence of the Caughnawaga reserve i n  Quebec had been 

convicted i n  late 1942 for failing to appear for a 

compulsory medical examination. When his case reached the 

Court of King's Bench on 2 1  June 1943,Justice Wilfrid 



Lazure dismissed his appeal. Noting that there were "net 

two or several kinds of British subjects," Lazure ruled that 

Indians were covered by al1 mobilization rules unless 

spec i f ica l ly  exempted £rom them. T h i s  judgment, of course, 

validated the stand taken by the Department of Justice in 

Yet there was no denying that the edifice of government 

policy towards N a t i v e  mobilization was crumbling. In a 

February 1943 report which typified the outlook of many 

m i l f t a r y  officers, Major Maris Garton, District Recruiting 

O f f i c e r  in the Winnipeg Military District, advanced this 

sweeping, blunt, and racist advice: 

The attitude of this office has been that while 
Indians are entitled to offer  their services 
voluntarily for Active Service, extreme care 
should be exercised as to their acceptance. 
Experience has show that  very few Indians can 
stand confinement to camp or barracks for long 
periods of time and nervous demands incidental to 
modern warfare. Many Indians who have enlisted 
have had to ultimately be discharged, very 
frequently before their training had been 
completed...From our experience 1 would submit 
that it would not be sound policy to cal1 up 
treaty Indians for compulsory military 
training. 56 

Justice J.E. Adamson, Chairman of the wimipeg Mobilization 

Board, protested the actions of military officiais in 

Winnipeg to Arthur MacNamara. It would not bc possible ,  

Adamson wrote, "for this Board or Divisional Registrars to 

disregard a certain c l a s s  without changing the 

reg~lations.~~~ Acting on the advice of NSS Assistant 

Director of Mobilization Charles Henry, MacNamara replied 
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that while the idea of changing regulations did not appeal 

to him, he did support the idea that the Board should grant 

blanket agricultural postponements for ~ a t i v e s ?  Adamson 

welcomed this suggestion but recommended that it be taken 

one step further: m...the best practice would be to simply 

assume that al1 these men are engaged in agriculture and 

should stand postponement until we get around to 

establishing that they are not essential in agriculture.w59 

This declaration turned the usual postponement procedure on 

its head, and Adamson admitted that the plan would produce 

indefinite postponements for Natives in his district. 

Nonetheless, this was the "practical thing to doen The same 

attitude was now also taken in the Port Arthur District. As 

Divisional Registrar L W .  Edwards wrote, %he n u b e r  of 

recruits obtained from the type of Indian in this area is 

not worth the trouble and expense to 

At the same time, Indian groups were continuing their 

own campaign against compulsory mobilization. A reserve 

that showed a consistent pattern of resistance was the 

Walpole Island Indian Reserve near Wallaceburg, Ontario. 

But wben A.B. Harris, Divisional Registrar in Toronto, 

pressed Taché as to whether the RCMP should "adopt the same 

policy of rigid enforcement of the regulations with respect 

to these people as we do in regard to others," he did not 

get very farW6' Thus, instead of ordering the prosecution 

of Native delinquents at Walpole Island, Taché asked only 
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that their names be forwarded to NSS officials in Ottawa for 

further consideration." The problems at Walpole Island, 

however, did inspire another NSS review of Native 

mobilization. In connection with ais, S . H .  McLaren, 

Assistant D i r e c t o r  of the NSS Mobilization Section, n o t e  to 

C.W. Jackson, Secretary and C h i e f  Executive Assistant of the 

DMR, pointing out that the majority of Indians failed to 

meet Amy physical requirements and should somehow be 

postponed due to their perceived essentiality in 

agri~ulture.~~ Jackson, noting that the question of Indian 

mobilization had been Wa vexing one for a long tirne," agreed 

with McLaren and issued a circular memorandum that cal led on 

al1 Indian agents to redouble their efforts to inform 

Indians of the possibility of applying for postponement 

through proper channe~s.~ 

In August 1943, AoB- Harris repeated his demand for 

guidance from Ottawa concerning the problems at Walpole 

Island and NSS officials gave formal approval to begin the 

prosecution of Jules Sioui in Quebec. But there was no 

longer any consistency in Ottawa's application of the 

mobilization rules to Native Canadians. Across the country, 

a patchwork of policies existed. In areas of British 

~olumbia and Alberta, Indians living in remote areas were 

effectively insulated f r o m  the reach of compulsory 

registration, medical examination, and m i l i t a r y  training 

provisions. In Winnipeg, Regina, and Port Arthur, a policy 



of conscious neglect by Mobilization Boards and Divisional 

Registrars and the refusa1 of military authorities to e n l i s t  

Indians had led to the decision to postpone Natives in the 

vague hope that they would be steered to essential industry 

and agriculture. In Ontario, pleas for some direction 

f r o m  Ottawa had gone unanswered, while in Quebec active 

prosecution of Native delinquents had been common since the 

beginning of the war. In the Maritimes, continued Native 

opposition had not been countered with any effective 

response by the authorities. In s u ,  Ottawa's original 

policy had manifestly failed and the time was ripe for some 

new initiative. 

This came in the form of Circular Memorandum NO. 905, 

addressed to al1 Chairs of Mobilization Boards and 

~ivisional Registrarç on 31 August 1943. This Circular 

called for a two pronged approach: vigorous prosecution of 

Native delinquents; and a renewed effort to inform al1 

Natives of their right to appeal for postponement of 

military service: 

... It has been held by the Courts and the law 
officers of the Crown that Indians are liable to 
service under the mobilization regulations in the 
same manner as other people and consequently, if 
they fail to respond to the call-up, they render 
themselves liable to prosecutions and punishments. 
Postponements may be granted to individual Indians 
In the same manner as ta other people. It should 
be borne in mind that many of these 
Indians...would be able to secure postponement on 
the grounds of essentiality in agriculture. In 
such cases you should advise the Indians and 
consult with the NSS authorities where you 
consider it necessary to do so....The subject is 



one which should be approached with tact, 
discretion, and patience. It is felt  that in many 
cases better results might be obtained by careful 
explanation to them of their duties and appeal to 
their pride, self-respect, and loyalty. If 
reasonable persuasion fails, however, then of 
course the law must take its course, and this fact 
should be clearly explained to the Indians where 
necessary . 66 

The instructions to pursue prosecutions galvanized many 

Divisional Registrars east of Port Arthur into action for a 

br ie f  period of time. Acting on the 'definite instructionsf 

appearing in Circular Memorandum No. 905, A.B. Barris 

immediately issued orders t o  prosecute delinquency cases on 

the Walpole Island reserve. 67 From Halifax, Colonel Mingo 

reported to Charles Henry, now NSS Supervisor of 

Mobilization, that he was actively pursuing various 

delinquent ~atives." In Quebec, the situation was more 

aggravated, and Montreal lawyer Royal Werry complained to 

DMR o f f i c i a l s  about the increased enforcement of 

mobilization regulat ions on the Caughnawaga reserve .69 In 

October 1943 there had been a riot on this reserve that 

wwould have made Wild Bill Hickockls trigger finger 

itchewm In the course of this, eight RCMP officers had 

scuffled with reserve residents and three reserve Indians 

had been shot. In the aftermath of this disturbance, Father 

Brisebois, the Indian Agent in Caughnawaga, had reported 

that the reserve was a Ifhavenf' for more than 200 draft 

evaders, but band leaders passed a resolution demanding that 

the RCMP detachment be removed from the reserve." In hie 
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letter, werry complained that as many as twenty cases would 

be heard in court beginning 12 January 1944. S.H. McLaren 

curtly dismissed Werryfs cornplaint and, in the event, al1 

the Indians subject to prosecution were convicted, f ined 

$25.00 each, and ordered to comply with mobilization 

procedures. R 

Despite al1 this, the stringent polices outlined in 

Circular Kemorandum NO. 905 were quickly subverted by many 

NSS officiais. The fourth and final phase of government 

activity pertaining to the mobilization of Native Canadians 

witnessed the dilution of any meaningful mobilization 

strategy and the eventual abandonment of effective 

enforcement measures. The first hint that  active 

prosecution would be halted came in February 1944. Port 

Arthur Registrar E.W. Edwards complained that his experience 

showed that expending valuable resources locating and 

prosecuting Native delinquents was futile.* S.HO McLaren 

agreed with EdwardsB analysis of the situation and suggested 

that Section 6 of the mobilization regulations, which stated 

in part t h a t  the "Registrar shall select the  number of men8' 

required to f i l1 manpower quotas, could be used to filter 

Indian males from the mobilization pro ce dure^.^^ 

Meanwhile, events in Winnipeg continued on their previous 

course. In February 1944 Lieutenant W.J. ~ummings, writing 

on behalf of the District Officer ~ommanding in Winnipeg, 

complained that a delinquent from the Port Arthur d i s t r i c t  
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ordered by E.W. Edwards to report in Winnipeg was @@a full- 

blooded Indian and, therefore, cannot be enrolled into the 

Army under present reg~lations.~~" Despite reminders from 

DND Adjutant-~eneral H.FoGo Letson that no such forma1 

regulation existedtT6 the Winnipeg military authorities 

continued to refuse most Indian enlistments for the 

remainder of the warmn 

RCMP authorities in the Toronto m i l i t a r y  district were 

also instructed to drop prosecution of Indian delinquent 

cases by late 1943, less than three months after Circular 

Memorandum No. 905 had been issued, On 18 November 1943, 

D o W .  Morrison of the NSS Investigation Branch in Toronto 

wrote to the commander 

prosecution of Natives 

months ." Accordingly , 
military district were 

of the Toronto RCMP ~ivision that the 

would be delayed for several 

al1 RCMP detachments in t h e  Toronto 

advised on 22 November 1943 to close 

al1 Indian filesOTP Eventually, the issue went al1 the way 

to the ~ommissioner of the RCXP in Ottawa, On 15 February 

1944 the Chapleau Indian Agent, F. Matters, wrote to the 

Indian Affairs Branch expressing his bewildennent about the 

refusa1 of the RCMP to prosecute delinq~ents.~ When 

Matters continued to press the issue8', the Indian Affairs 

Branch determined that the Toronto police officiais w e r e  

acting on the directions of the Toronto ~ivisional 

Registrar, directions that Ottawa had not authorized." 

This typified the NSS approach, which ignored gross 



breaches of the regulations and encouraged Registrars to use 

their own discretion about calling up Indians, In effect, 

Registrars across the country had complete freedom to 

interpret H S S  policy concerning Natives as they pleased. On 

29 February 1944, Circular Memorandum 989 asked Registrars 

t o  exercise "great carew in selecting Natives from remote or 

isolated areas without saying exactly where these areas 

were? The new Toronto Registrar, Na D. Davidson, made it 

quite  clear that he considered that the discretionary powers 

granted to Mobilization Boards and Registrars rendered the 

whole issue of active prosecution on Natives irrelevant: 

For the very small percentage of Indians that are 
acceptable to the DND, it would seem absurd to go 
to the addit ional  expense of having these men 
brought down from those far distant places, or 
even from reserves that might be considered fairly 
close. From my own persona1 knowledge these men 
are not acceptable to the DND for medical reasons 
when we bring them d o m  here...I might add that 1 
personally know the Indians exceptionally well, 
and 1 do not think the attitude taken by this 
district is in any way contrary to the 
regulations .% 

By the summer of 1944,  this vas the position being 

taken almost everywhere in the country. NSS officiais 

usually insisted that detailed and proper records be kept 

concerning the most minute facets of mobilization procedure. 

The disparity among various divisions with respect to 

Natives, however, forced the Chief Statistician of the 

Department of Labour, E. Bjarnason, to seek clarification of 

figures submitted in various weekly and monthly reports. In 

June 1 9 4 4 ,  F .C.  Wilson, the  Regina Divisional Registrar, 
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told Bjarnason that "nothing is to be done" regarding 

Natives and that al1 Indians would simply be placed i n  the 

category 'Nat C a l l e d , ~ ~  a decision s u p p o r t e d  by S e H o  

~ c ~ a r e n . ~  From Winnipeg, NSS Inspecter S.J. McRae 

continued to inform Ottawa that the A m y  did not desire 

Native enli~tments.~~ Despite judicial vindication of NSS 

policy in the case of Jules Sioui, who was fined $25.00 and 

ordered to report in September 1 9 4 4 , ~  a conference of 

Registrars held the next month favoured the continuation of 

the existing laxity. Winnipeg Registrar C.D. McPherson 

informed McLaren that, in conjunction with the Army 

authorities, the Mobilization Board in h i s  division had 

simply granted Natives unlimited postponements or else 

placed them in the 'Nat Calledt categ~ry.~ Port A r t h u r  

Registrar E.W. Edwards insisted that active prosecution 

should not be countenanced in order "to eliminate the 

tremendous cost and routine in which we rarely gain a single 

recruitœwm A f t e r  Arthur MacNamara toured the West in 

November 1944, he told McLaren that  it did not matter to h i m  

how the  Mobilization Boards dealt  with the Indians as long 

as they found a way to "grant postponement for them allOw9' 

The final weeks of 1 9 4 4  brought new developments 

arising out of the decision of the King government to send 

NRMA conscripts  overseas. O n  22 December  1944,  the W a r  

Cabinet again considered the issue of native conscription 

with the following result: 



...It was agreed that (a) Indians continue to be 
called up under the NRMA and regulations in 
accordance with the decision [of the Justice 
Department] of 20 January 1941; and (b) that in 
cases which, in the opinion of the Department of 
Mines and Resources (Indian Affairs Branch), 
exemption under treaty could be claimed with 
justification, Indians not be posted for service 
overseas . 92 

In January 1945, the Indians Affairs Branch distributed a 

circular letter relieving those Natives covered by t r e a t i e s  

Three, Six, Eight, and Eleven of any requirement for 

overseas senrice." On 6 February 1945, by Circular 

Memorandum 1098, NSS officiais in Ottawa attempted to codify 

mobilization procedures in relation to Natives across the 

country, but in reality this document simply sanctioned the 

broad existing patchwork. ~ircular Memorandum 1098 directed 

Registrars: (1) not to cal1 Indians w h o  spoke neither 

English nor French: (2) not to issue orders to any ~ a t i v e  

living, in the opinion of the Registrar, in distant areas: 

and (3) to record any Native recruit deemed unacceptable by 

the A m y ,  regardless of his physical condition, as 'Not 

Acceptable for Medical Reasons.'" The circle had finally 

been completed. Almost four years to the day after the 

Department of Justice had sternly endorsed the necessity and 

legality of Native mobilization, NSS had rubber-stamped the 

policies of neglect, indifference, and hostility that had 

characterized the actions of Registrars and Mobilization 

Boards for the previous four years. 

The remaining months of the war witnessed the complete 
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halting of any concerted attempt to mobilize the Native 

population. At the same tirne Native leaders kept up their 

resistance campaign. Most dramatically, this took the form 

of death threats against RCMP constables by the Caughnawaga 

leaders." On 12 Febniary 1945, McLaren informed t h e  

Toronto Registrar to stay any prosecutions of Indians until 

further notice. He did so deçpite another curt reminder 

from the Justice Department that %he regulations should be 

enforced in the case of Indians in the same manner as in the 

case of other persons l i ab le  to rnilitary training.ll% 

Thereafter, Humphrey Mitchell and the Minister of Mines and 

Resources, T.A. Crerar, worked out a plan that called for 

the Indian Agent in each locality to work closely with 

Natives to persuade them to follow mobilization regulations. 

But this was a hollow gesture s i n c e  Mobilization Boards and 

A m y  of f ic ia l s  were refus ing  actively to recruit Indians for 

rnilitary service. On 2 May 1945, despite  the fact that the 

mobilization regulations remained in force, Arthur MacNamara 

ordered NSS officials to drop active prosecution of Native 

delinquents and remove themselves from further involvement 

with Native Canadians. With the cooperation of the Justice 

Department, cases that were already in progress were 

disposed of through the granting of suspended sentences to 

individuals found guilty by the courts.97 
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The failed efforts to mobilize Native Canadians under 

NRMA provisions is perhaps the most striking illustration of 

the half-hearted nature of mobilization e f for t s  in Canada 

between 1940 and 1945. Confronted by problems of geography, 

language, and health, as well as concerted Native resistance 

to compulsory service, DNWS and NSS ofkicials ef fectively 

abandoned efforts to mobilize Canadian Indians in an 

equitable fashion. The remarkable powers given to 

Divisional Registrars and Mobilization Boards combined with 

lax Ottawa supervision to scut t le  the comprehensive 

mobilization strategy envisioned by the framers of the NRMA. 

The remarkably haphazard and indecisive government response 

t o  the mobiiization of Native Canadians stands in marked 

contrast to what happened in the United States, Franco Jere 

and Alison Bernstein have described the generally 

progressive and inclusive policies adopted by the Roosevelt 

Administration in the mobilization of Native Americans and 

the positive results, for both Natives, and non-~atives, 

that flowed from these p o l i c i e ~ . ~  Clearly, the record of 

the Canadian government in the handling of Natives deserves 

no such accolade, In the Canadian case, the record is more 

notable for what mobilization officiais failed to do than 

for what they actually accomplished. 
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Chapter 4 
Student Deferments 

At the June 1944 meeting of the National Conference of 

Canadian Universities (NCCU), the following motion received 

unanimous support: 

The Conference records its appreciation of the 
splendid relations which have existed betveen the 
universities on the one hand, and the University 
Advisory Board, the Dfrector of ~ationaï Selective 
Senrice, and the Minister of Labour [on the other 
hand], and of the fact that the government has 
always consulted the universities and followed 
their considered judgment in formulating its 
regulations respecting the mobilization of 
students . ' 

The record of cooperation between the govemment and 

university officiais was indeed remarkable. As such, it 

offers further telling insights into Ottawa's administration 

of the wartime mobilization eff~rt.~ In sharp contrast to 

the failure to mobilize Native Canadians, student deferment 

initiatives muçt be considered as one of the successes of 

Canada's wartime mobilization effort. 

Under the NRMA students, with the exception of some of 

those studying theology, were eligible for military service, 

but could be granted postponement of compulsory military 

training pending the completion of their studies. After 

being granted a postponement, a medically fit student of 

callable age vas required to j o i n  his local campus 

96 
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contingent of the Canadian Officers Training Corps (COTC) 

and to take 110 hours of military training during term and a 

two week military training camp in the summer. In practice, 

the number of students enrolled in post-seconda- 

institutions taking campus military training courses plus 

the summer military camp increased from 2,138 in 1940 to a 

maximum of 10,422 in 1941 before declining to 7,440 in the 

final year of the w a d  The voice of university off i c i a l s  

through al1  this was the NCCU.' 

The military status of students was worked out 

following the issuance of the 1940 National War Services 

Regulations. Responding t o  calls from officials in many 

Administrative Divisions, L. R. LaFlèche invited al1 

Registrars and Board Chairmen to attend a meeting with 

university officials in Ottawa in February 1941.5 Two key 

decisions were made at this gathering. First, al1 medically 

fit students who turned 21 between 1 July 1940 and 30 June 

1941 and who had completed 110 hours of training in a campus 

COTC contingent could attend the two week military camp in 

the summer to satisfy the required 30 days of military 

training. Second, al1 students who had reached 21 prior to 

1 July 1940~ and who had completed 110 hours of COTC 

training would be considered to have satisfied the 30 day 

training requirement. However, students in this category who 

wanted to attend a two week summer camp would be allowed to 

do so. These  informal directives quickly formed the basis 



of mobilization policy, first expressed in a DND directive 

of 5 Harch 19417 and then in PC 1822 of 18 March 1941." 

A clear direction had been established, but not al1 

mobilization authorities were satisfied wfth an outcome that 

facilitated student defennent. The two most vociferous 

opponents of Ottawa's approach were Justice A.M. Manson of 

the Vancouver Mobilization Board and, until his death in 

late 1943,  Justice J . F . L .  Embury of the Mobilization Board 

in Regina. In the early stages of the war, Embury 

repeatedly heaped scorn on the willingness of other 

Mobilization Boards to defer theological students. In 

response, LaFléche defended the actions of other DNWS 

officiale and criticized Embury for engaging in a "carping 

which must numb the finer sensibilitie~.~ He also offered 

this vigorous defence of the deferment of theological 

students : 

...we are in for a very long and costly war to 
Save our civilization or the right to live as we 
wish to. If we are fighting for civilization then 
religious faith is at the top of the list. 1 
shall not be a party to starving the ministry of 
any denornination. We shall certainly need our 
churches after this war, when we are in the 
extremely difficult period of reconstruction which 
must follow the terrible tunnoil the world is in 
at the present tirneop 

Embury was unimpressed and replied with this scathing 

denunciation of student defennents in general: 

1 reiterate the giving of preferential treatment 
in t i m e  of war indiscriminately ta students at 
universities is unfair and wrong. 1 expect there 
will be a bit of a r o w  one of these days. If we 
had less so-called higher education we would have 



more courage and public spirit. However, my Board 
can take it. A famous historian once wrote that 
education is of but little value except to those 
natures so happily constituted that it is almost 
superfluous. Let's hope the   us si ans win the war 
for us. The way we are going we'd never manage 
our share for ourselves. Speakin% as a resident 
of my own province, 1 am ashamed. 

Not surprisingly, university administrators hotly 

disputed this point of view. University of Manitoba 

Presfdent Sidney srnith attempted to counter the critics by 

documenting the necessity of educating skilled professionals 

and insisting that any student, regardless of academic 

discipline, would be expelled from university if he failed 

to m e e t  stringent academic requirements. The regulations 

could not be "invoked as a refuge for any young man poor 

enough in spirit to desire to evade h i s  military 

obligationsm; any student falling short of university 

requirements would be directed immediately to the DNWS 

Mobilization Board for prompt action." In the same 

spirit, University of Toronto President H.J. Cody sought to 

assure the public that his campus would be "no house of 

refugew for delinquent students failing to see the "deadly 

perilw the war presented to the British Empire.I2 ~hese 

sentiments were well received in Ottawa, where there was 

confidence that the right formula had been found vis-a-vis 

the universities. In January 1942. LcrFlache observed that 

the mobilization of students had progressed ~9surprisingly 

well," and that he was "deeply impressedn with the CO- 

operation received from university of fi ci al^.'^ 



There were, however, some unresolved issues. The most 

prominent of these concerned compulsory COTC training for 

medical, engineering, and science students. In October 

1941, Charles Read, a medical student at McGill University, 

conplained to Defence Minister J.L. Ralston that the 

military training requirements interfered severely with a 

studentws ability to concentrate on e course of study. 14 

McGill medical students had made it plain that they would 

join the armed forces at the conclusion of their schooling 

and that was al1 that was required. In the circumstances, 

the cumbersome COTC training "was in no way aiding our 

nation's var effort." Subsequently, the DND substituted 

military drill with a course in military medicine for 

medical students in their clinical years, but public 

pressure continued to mount to allow medical students to 

concentrate completely on their studies. 15 

Science and engineering students also expressed 

considerable opposition to the military training regime, 

especially the two week summer camp requirement. L.E. 

Westman, Executive Assistant to the Director of the Wartime 

Bureau of Technical Per~onnel,'~ asked LaFlèche in December 

1941 to waive the two week summer training requirement for 

science students already enrolled in COTC training during 

the academic year.17 Pointing out that war industries were 

being canvassed to accept any and al1 technical students for 

summer employment, Westman warned of serious financial 
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hardships for science students if they were forced to 

relinquish employment opportunities to attend military camp. 

LaFlèche agreed with Westman that the plight of engineering 

and science students should receive the %ympathetic 

considerationm of both DNWS and DND officials.18 Westman 

next made the case that s ince  science students would not be 

able to enter employment before the m i l i t a r y  camps opened in 

June, they would be deprived of five weeks of employment 

in~orne.~~ This evidence was compelling and led to action. 

On 20 January 1942, a DNWS circular memorandum was issued 

that allowed the two week military camp to be waived for 

science and engineering students provided the District 

Officer ~ommanding in a particular area approved of the 

waiver. This policy was extended to al1  medical and dental 

students on 12 February 1942 .20 

Concern about the financial status of students led t o  

further government initiatives. The issue of government 

assistance to deserving students had already been addressed 

in an agreement between Ottawa and the provinces. Under the 

Dominion-~rovincial Youth Training Agreement, a payment of 

$200.00, shared equally between the two levels of 

government, could be made to a student. Unfortunately, as  

late as the start of the 1941-42 academic year, only the 

fout western provinces, Quebec, and Prince Edward Island 

participated in the scheme; the federal contribution to the 

scheme was a paltry $21,850 .*' A t  the urging of DNWS and 
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WBTP off ic ia ls ,  a new and more comprehensive agreement was 

concluded i n  February 1942. This provided for maximum 

assistance to an individual student of $300.00 .  With 

Ontario participating i n  the new scheme, the federal 

contribution doubled to $41,000 before the 1942-43 academic 

year commenced . 
A t  a conference w i t h  the NCCU on 11-12 May 1942, 

attended by university presidents and deans of engineering 

and science, the deferment policy for science and technical 

students was further defined. At a preliminary meeting on 5 

May attended by representatives of the DND, the DNWS, the  

DMS, and N S S ,  LaFlGche stated that  the  existing system 

lacked consistency and proper coordination and had created 

an nimpossible s i t u a t i ~ n . ~ ~  An alternative scheme would 

have t o  be introduced in which NSS civilian officials (at 

this stage military mobilization was still the 

responsibility of the DNWS) would have complete authority 

over the deferment of technical personnel. LaFlèche now 

also i n s i s t e d  that the tirne had corne t o  restrict access to 

courses deemed not to be in the national interest.'' 

O n  t h e  morning of 12 May, LaFlkhe and NSS Director 

Elliot Little presided over a general session of t h e  

conference. In the aiternoon, the meeting s p l i t  up i n t o  

three groups: university presidents discussed funding for 

undergraduates and the student mobilization regulations in 

general: deans of engineering discussed engineering 



requirements; and deans of science discussed science 

requirements with WBTP and National Research Council 

representatives. The result of t h e s e  deliberations was that 

nine resolutions emanating from the 5 May preliminary 

meeting were adopted unanimously. Six of these concerned 

the transfer of authority over technical students to NSS 

jurisdiction, a proposal WBTP officials endorsed 

wholeheartedly: 

The keynote throughout was the manifest desire on 
the part of al1 present to have centralized 
direction and CO-ordination which would unite al1 
sectional interests and make them subservient to 
the al1 important national interest in matters 
pertaining to the best utilization of technical 
manpower . 

As matters developed, however, this cal1 for sweeping 

reform did not meet with success. A draft order-in-~ouncil 

was prepared placing student deferment beyond the reach of 

the Mobilization Boards. But when LaFleche ran into 

concerted opposition from Board chairs such as Manson and 

Embury, he backed dom. In July 1942, LaFlèche told the 

WBTP that any proposa1 t o  remove students seeking deferment 

from the direct authority of the Mobilization Boards ffwould 

be the beginning of the disintegration of compulsory 

mobilization in Canada."26 LaFleche also came under 

pressure from political quarters. During the Senate debate 

on a new vocational training bill in the summer of 1942, 

Manitoba Senator John Haig claimed that DNWS officials were 

"exempting the very people who ought to go--the educated 
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people of this country.n27 LaFlèche countered such 

sentiments with the argument that postponement entitlement 

vas being reduced rather than expanded so as to "impose 

severe conditions as to scholarity and successful passing of 

scholastic examinations . Nevertheless, two initiatives 

from the May conference moved policy i n  a more permissive 

direction. First, WBTP off ic ia ls  were granted the authority 

to issue permits to al1 essential technical personnel-- 

permits that would be considered as proof of essentiality i n  

fndustry by Mobilization Boards. Second, an NSS program of 

scholarships, including financial aid for first year 

students, was introduced that  gave an additional 500 

technical students f inancia l  aid. By the same token, the 

DND agreed to put on pay and allowance al1 medical and 

dental students who were in the final year of their program, 

physically fit, and willing to enlist upon graduation." 

The revised regulations for students were embodied in 

section 17 of PC 8343 of 16 September 1942. In the view of 

DNWS officials, the n e w  regulations were Var more severew 

than those previously in force and would facilitate "the 

continuation of the flow of educated men, professional and 

technical, both for the immediate requirements of the var 

effort and for the period of reconstruction thereafterenm 

While this debate concerning technical and professional 

students w a s  in progress, the issue of deferment for 

theological students and conscientious objectors w a s  also 
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hotly contested. At the heart of the latter debate in this 

period was the question of denominational preference in 

exemption orders. Under Section 6(d) of the DNWS 

regulations, Roman ~atholic seminarians were classed as 

clergymen and were, therefore, completely exempt from 

regulations. In March 1941, LaFlèche had refused a request 

from the Reverend George Dorey of the United Church of 

Canada Board of Home Missions to exempt United Church 

theological students who had already completed 110 hours of 

COTC training from the two week military camp. Dorey asked 

for this exemption on the grounds that the camp interfered 

with summer missionary a~tivity.~' LaFleche was unmoved, 

even though he consistently allowed Catholic seminarians, 

especially in the province of Quebec, to avoid the 

mobilization regulations entirely." 

One of the most interesting exchanges of letters 

pertaining to the exemption of theological students was 

initiated by Amy E. Thorburn of St. Thomas, ontario. In 

October 1942, she wrote to Prime Minister King insisting 

that her nephew, who was enrolled in the Toronto Bible 

College, be afforded the same privileges as Catholic 

seminarians? Appealing to King's "personal Christian 

sympathy,@@ Thorburn insisted that the "most valuable defence 

preparationw lay in the spiritual realm and that al1 

potential chaplains must be afforded the same opportunity to 

complete their studies. In reply, Laflèche tersely directed 
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Thorburn to study the mobilization regulationsOx 

Undaunted, Thorburn wrote to King a second tirne, pointing 

out the desperate need for Protestant pastors who vere 

"sacredly set aside by God hirn~elf.~ She now appealed to 

King's "kind, Christian, persona1 interesta to grant the 

exemption she soughtOa This letter elicited another 

brief reply from LaFlèche, whereupon Thorburn sent King an 

inter-denominational magazine, published in Los Angeles, 

that ridiçuled Canada's policy of exempting Catholic 

seminarians.' This time the persistent Thorburn dropped 

the references to King's soothing nature in favour of a more 

direct approach: "The above injustice, if stated correctly, 

Mr. King, calls for rectifying at once. Please do not feel 

this letter needs reply but actionou LaFlèche now drafted a 

complex four page reply to Thorburn, but W.J. Turnbull, 

King's principal secretary, pointed out that this failed to 

address the primary issue, namely, the double standard 

involved in exempting Catholic theological students. 37 

nirnbull asked politely that one of LaFl&che8s subordinates 

"draft a brief reply dealing in more simple languagew with 

Thorburnws concerns. 

The treatment of conscientious objectors attending 

university was yet another source of controversy. In 1942 

this issue pitted Dorey of the United Church against the 

cantankerous Justice Embury in Regina. James M c M U l t t r y ,  a 

United Church theology student studying at St. Andrewls 
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College in Saskatoon, had been called for his medical 

examination and been placed in the lowest possible medical 

designation. In 1942, however, he was suddenly and 

arbitrarily upgraded to the medical category of B1 and 

ordered by anbury to report for alternative service work in 

~anff? This change apparently was made after the Regina 

Mobilization Board had fnterrogated McMurtry about his 

attitude to the war and discovered that he was a 

conscientious objector. Dorey lodged Han emphatic protest 

against a military tribunal presuming to pass an opinion* on 

the beliefs of a United Church theological student. 

Shortly before this, Daniel Firth, the President of 

Knox Theological College, University of Toronto, had added 

his voice to the complaints about the alleged special status 

of Catholic seminarians. He asked LaFlèche to provide a 

flstraightforward answerw as to whether bona fide 

Presbyterian ministerial candidates were e l ig ib le  for 

exemption from mobilization. Firth also called for the 

clarification of the jurisdiction of the Mobilization Boards 

in relation to theological studentd9 P L a F c h e  gave hiç 

usual blustering reply denying any discrimination and 

ignoring his own letters to Catholic officials confirming 

exemption privileges of Catholic seminarians. Claiming that 

it was %npossible for me to understand hou one can say 

there is apparent discrimination," LaFlhche attacked Firth 

for questionhg the @*unimpeachable charactern of 
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Mobilization Board members. Eventually, the Justice 

Department ~ l e d  that the Mobilization Boards had sole 

discretion in deciding theological exemptions.*' 

Nevertheless, NSS officiais continued to mediate the 

problems that  arose after the NSS Mobilization Regulations 

were issued in December 1942. Moreover, Arthur MacNamara 

issued instructions to Mobilization Boards allowing for the 

exemption of theological students of accredited religious 

denominations eligible to supply chaplains to the Armed 

Forces .12 

No such compromise was reached in relation to Justice 

Embury's long campaign against conscientious objectors. 

Embury had such low regard for these men that he once 

proposed having the press present at hearings dealing with 

alternative service, but LaFlhche quashed this idea. " In 

Decernber 1941, he became embroiled with a group of students 

at the University of Saskatchewan. Led by Harvey Moats, 

they claimed that Enhury refused to hear their requests for 

deferment as studentsOu M.J. Caldwell, the Member of 

Parliament for Rosetown-Biggar and the CCF National 

President, supported Moats's assertions and reminded 

Mackenzie King of h i s  statement that conscientious objectors 

would not be singled out for vindictive treat~nent.~' 

Noting that Moats and his group of students had indicated 

that they would take alternative courses in physical fitness 

and ambulance work instead of COTC training, C o l G - i e i l  
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denounced Embury and the Regina Mobilization Board for 

showing "an entire disregard of British and democratic 

principles. 

A bitter debate followed. Board member George 

Bickerton castigated Coldwell for his ignorance of the 

situation in the hight of the recent Japanese attack on 

Pearl Harbor; CoLdwell and others "who did not w a n t  to be 

disturbed i n  the even tenor of their livesw should step 

forward to "defend the principles of democracy and 

Christianity.~'~ After visiting the United Kingdom and 

observing the lenient policy towards conscientious objectors 

i n  effect there, Coldwell told Bickerton that he was 

determined to see that "no fonn of incipient Hitlerism gains 

ground in this country.na Embury claimed that the whole 

matter could be resolved i f  the university dismissed Dr. 

Carlyle King, whom he labelled as a nsubversive.m1L9 When 

Coldwell asked for a public presence at Mobilization Board 

meetings regarding conscientious objectors, Embury changed 

his earlier position and refused on the grounds that the 

public had "no right to know of themen He saw no problem, 

however, in divulging the minutes of the meetings to 

Canadian Legion officiais anxious to target conscientious 

objectors for public example. Eventually, LaFlèche 

intervened to allow the Saskatchewan students to complete 

the academic year free from haras~rnent.~~ Coldwellms last 

contribution to a sorry episode was to tell Embury that he 
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vas wtemperamentally unfitm to deal with the matter." In 

the end, two of the six students pursued by the Regina Board 

gave up their fight and joined the Canadian Firefighters 

Corps in the United ~ingdom.~* But t h i s  did not deflect 

Embury: in December 1942 he informed NSS officials that  50 

percent of the incoming 1941-1942 class of 590 students a t  

the University of Saskatchewan had enrolled solely to avoid 

military service ." 
The first stage of the Canadian goverment's response 

to the deferment and postponement of university students 

ended with M e  NSS takeover of the mobilization machinery in 

December 1942. Under the supervision of LaFléche and DNWS 

officials, several provisional, halting s t e p s  had been taken 

to formulate a policy to protect scientific and technical 

personnel irons induction into the military. The December 

1942 NSS mobilization regulations attempted to address the 

thorny issue of the exemption of theological students, 

although problems continued to be experienced in this area 

for the duration of the war. These initiatives were t h e  

result of close CO-operation between government and 

university officials. In January 1943, following the 

takeover of the mobilization machinery by NSS, the NCCU 

expressed support for the "enlightened policyH of the 

Dominion government in relation to university education and 

promised its full cooperation in the national war effort." 

At the sama tinte, however, NCCU leaders effectively scuttled 
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MacNamarats preliminary proposais to curtail enrolments in 

university Arts courses. s5 

In the spring of 1943 the promise of NCCU support was 

tested by the first nationwide survey of the pract ices  of 

the 1 3  Mobilization Boards in relation to student 

deferments. This survey was undertaken as a result of 

behind the scenes pressure from the leader of the 

Conservative opposition in the House of Commons, R.B. 

Hanson. Hanson's primary concern was that undergraduates in 

four year degree programs were enroling i n  professional 

programs such as law to maintain their deferment status. 

Claiming that such arrangements were "altogether too 

w i d e , ~ ' ~  Hanson demanded immediate action to avoid the 

public embarrassrnent of Humphrey Mitchell in the House of 

Commans. Hanson was especially concerned about the 

situation in Montreal and Toronto, where the Mobilization 

Boards were allegedly using their broad discretionary powers 

to grant extended po~t~onernents.~~ 

The survey form distributed by MacNamara to Divisional 

Registrars across the country asked 22 que~tions.~ While 

most Registrars reported similar practices governing 

postponement of service and the treatment of students who 

failed their academic programs, their answers revealed a 

patchwork of policies in relation to the duration of 

deferments. Some Boards, it was found, only granted 

postponements for a single term pending clarification of 
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academic progress, while others granted deferments either 

for the academic year (eight months) or an entire calendar 

y e a d 9  Assessments of the overall effectiveness of the 

student deferment program ais0 varied from place to place, 

While Registrars in London, Montreal, and Saint John 

reported that the existing system w a s  working adequately, 

Registrars in Vancouver and Regina expressed dissatisfaction 

with the status quo. This, h o w e v e r ,  was hardly surprising 

given the activit ies  of Justices Manson and Embury, the 

Mobilization Board Chairs in these cities.. 

In August 1943 the Board C h a i r s  themselves were sent a 

questionnaire on student deferment? Three propositions, 

to be submitted to an upcoming convention of the NCCU, were 

put to them for  comment. These were that: (1) any male 

student who had less than matriculation standing from high 

school and who was of the age of 18+ years, or over, would 

not be permitted to enter a university or complete high 

school; (2) some l imitat ion should be placed on the numbers 

of male students entering science courses in universities; 

and (3) a male student who was aged 184 or over and who was 

in Medical Category A should not be allowed to enter or 

continue any non-science course in a university unless 

exempted from call-up by the appropriate Mobilization Board. 

The answers received from the Board Chairs revealed the 

wide discrepancies in attitude across the country towards 

student deferment. Several respondents in provinces w e s t  of 



Ontario agreed wholeheartedly with al1 three proposals. 

Justice J . E .  Adamson of Winnipeg insisted that only medical 

students, engineers, and pure science students should be 

postponed.61 Whfle no response was received from the 

bombastic Embury, Justice Manson was heard f r o m  i n  no 

uncertain terms. Hammering home the point that Vhrist ian 

cfvilizationw must be defended, he demanded that his Board 

alone should have the authority to decide on student 

deferments and that no new rules should interfere with 

thisOb2 In an addendum to his response, Manson showed to 

full advantage his disdain for existing NSS regulations: 

We are deluged with circulars which are a 
nuisance. We have filed ours away to read after 
the war. Section 12 [of the NSS regulations 
dealing with students] should be deleted and an 
entirely new section drawn. Subsections (1) and 
(2) m i g h t  refer to a kindergarten. The university 
authori t ies  are not i n  ha l f  a s  good a position to 
Say what courses a student should be allowed to 
take as are the Mobilization Boards. A course may 
be available at a university in Canada in the 
s w e e t  bye and bye and at great expense. The same 
course may be available in a neighbouring American 
university now and at a reasonable expense. 
Subsection (9) should be put in the wastepaper 
basket. It is more or less innocuous so  why keep 
i +563 

The two Mobilization Board C h a i r s  in the province of 

Quebec argued in favour of the status quo. Justice H.A. 

Fortier of Quebec City and Judge J.C.M. Lajoie of Montreal 

vehemently opposed any change to the existing 

regulations." Lajoie insisted that the experience gained 

in his district in the matter of student deferments should 

not be wasted by more regulations. In support of this view, 
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Montreal Registrar Raymond Ranger stressed that the need for 

national unity dictated that no regulation from Ottawa 

should impinge on ~ajoie's autonomy. For his part, Fortier 

emphasized that Quebec's system of 36 classical colleges, 

which had seven year programs, could not be compared to the 

education system to be found in the rest of T h e  

majority of classical college graduates were twenty years 

old before they even applied to university. Portier also 

argued that no distinction should be made b e t w e e n  technical 

or professional students and non-çcience students. 

In the final analysis, MacNamara sided with the 

advocates of a tough approach after meeting with other 

mobilization officials in August 1943. Thus in his speech 

on 30 August 1943 to the opening of the NCCU convention he 

spoke admiringly of the views of Harold Dodds, the President 

of Princeton Univers i ty .  Dodds questioned the services of 

student whose Ifbrains were locked up in the ivory tower1' and 

believed that student manpower should be maximized in a 

period of grave military difficulties? MacNamara agreed 

and put a plan of action, based on the survey sent of Board 

Chairs, to the convention. ~ccording to this, a male 

student aged 184 years or older w h o  had not achieved the 

standing certified by a provincial department of education 

for h i s  particular age would not be allowed to enter 

university. This partfcular requirement was clearly a sop 

to the special circumstances of Quebec's classical colleges. 
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Male students in specified university programs such as 

medicine, science, and dentistry would be deferred as  long 

as their marks were sat is factory.  Al1 other male university 

students in Arts courses would have t o  make individual 

applications for deferment. MacNamara admitted that th i s  

requirement would prevent non-science students from entering 

or completing their programs. 

The response of the convention t o  MacNamaraWs plan w a s  

mixed. The NCCU endorsed the first two proposals but balked 

at the third, which held the promise of freeing the maximum 

number of students for military service. fnstead, the 

convention adopted a resolution t o  allow any student who 

enrolled for the 1943-1944 academic year to complete h i s  

year regardless of the course of study. A f t e r  the 

completion o f  the 1943-1944 academic year, a l 1  students i n  

disciplines deemed non-essential would be re-evaluated and 

the medically fit among them would not be granted further 

deferments. The NCCU also recommended that a University 

Advisory Board (UAB) be es tab l i shed  ta advise MacNamara on 

future student policy. While conceding that anyone 18* 

years of age or  older w h o  was not progressing a t  the proper 

Pace should not be admitted to university, the NCCU sought 

to avoid, a t  l eas t  for another year, the flushing out of 

students in what w e r e  considered non-essential university 

courses. 67 

Remarkably, MacNamara went along with this but he was 

soon being castigated by other goverriment officiala for 
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betraying the interests  of Canada's military effort. Even 

ranking officials in the Department of Labour refused to 

support his actions. One of these, A.H. Brown, insisted 

that MacNamaraus bargain with the NCCU violated al1 the 

principles agreed upon during the pre-conference 

deliberations with the War Manpower Committee of the 

c ab in et.^ According to Brown, the NCCü scheme should have 

been vetted before the War Manpower Committee before being 

adopted as official NSS policy. He also maintained that the 

existing procedure for consulting the NCCU made a University 

Advisory Board redundant. Major-General H.J. Riley of the 

NSS Mobilization Division likewise attacked MacNamara for 

maintaining the privileged status of students in canada? 

The beleaguered Deputy Minfster also heard from Air Vice- 

Marshall J - A .  Sully, who demanded that no physically-fit 

student enrolled in a non-science course should be allowed 

to continue his studies? Exhibiting a w i l l  to fight back 

that he lacked on many other occasions, MacNamara disputed 

Sully's assertion that the NCCU proposals constituted a 

licence for students to evade military service. The 

adoption of the NCCU scheme had "avoided a long drawn-out 

row which 1 think the university presidents had anticipated 

and which, 1 am sure, the government would not 

recommend. m71 

University officials, of course, vere elated by their 

victory. Sidney Smith, President of the University of 
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Ma~Narnara,~ while K.P.R. Neville, the Registrar of the 

University of Western Ontario, maintained that the NCCU 

resolutions illustrated the "finest kind of CO-operative 

understanding" that two groups working to win the war could 

have." In practice, Mobilization Board Chairs were 

informed of the new NSS policy concerning student deferments 

in a circular letter dated 17 September 1943." 

Through al1 of this, the issue of the exemption of 

Protestant theological students remained prominent. As 

early as November 1942, D.T. Owens, Professor of Philosophy 

at United Collage in Winnipeg, had cornplained that the 

regulatory change allowing exemptions for students in 

denominations eligible to supply chaplains still granted 

Mobilization Boards complete discretion with respect to the 

exemption of Protestant theological students." A year 

later, Owens was back on the attack, only to have h i s  

cornplaint deflected by MacNamara to other NSS officia~s.~~ 

In October 1943, Owens made his case directly to Mackenzie 

King: 

The constant depletion of the ministerial supply 
for Protestant churches and the intolerable 
inequality between Protestant and Roman Catholic 
novitiates create a situation which ought to be 
considered and rectified as soon as possible. The 
religious inequality created by govenunent 
regulations cannot be abolished without making 
Section 6 (d) mandatory on ~obilization Boards. 
The discrimination of which 1 complain is one of 
the instances of a curious blindness which often 
afflicts the present goverment. Please do not 
merely pass this over to Mr. Mitchell's department 



[the Department of Labour ] . The adj ustments, 1 
hope, will be made. O t h e r w i s e  Mere is nothing to 
do but to agitate against the regulations as they 
now stand and when the time cornes use whatever 
influence one may have against parliamentary 
candidates whose governent is responsible for an 
unjust, unequal, and inexplicable religious 
policy." 

In h i s  reply on King's behalf, MacNamara i n s i s t e d  that  

~obilization Boards were comprised of tlresponsible citizens 

with full appreciation of their duties ,"  and as such would 

continue to have discretion in the matter of exempting 

theological studants. This meant that Boards in Quebec 

could continue to grant blanket exemption to Catholic 

seminarians while allowing Boards elsewhere to cal1 or 

exempt theological students as they saw fit." 

In late 1943 the NCCU finally succeeded in gett ing a 

University Advisory Board (UAB) established. The first 

meeting of the new group was held on 6 January 1944 t o  

devise a student deferment policy for the 1944-1945 academic 

year. F i v e  of the 12 menbers on the UAB were univers i ty  

representatives, one came from private business, and four 

represented NSS. The DMS and the WBTP were represented by 

one member eachOm ~iscussion at the January 1944 meeting 

centred on the need to defer  trained personnel, with H m W o  

Lea of the WBTP leading a sp i r i t ed  defence of the deferment 

of science students. ~onsignor Cyrille Gagnon of Laval 

University, however, called for a more inclus ive  deferment 

policy that would cover al1 courses and allow the university 

to "train the future leaders of the eo~ntry.~ The decision 
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reached at this meeting altered the liberal deferment 

policies in effect for the first four years of the war. For 

the first t h e ,  students enrolled in non-science courses 

were targeted for callup if they were medically fit. The 

existing practice of allowing deferment of al1 students 

enrolled in subjects deemed to be in the national i n t e r e s t  

would continue. Students in 11 specialized programs ranging 

from medicine to forestry to commerce qualified for special 

deferment status? But there would now be numerical 

targets for students enrolled in non-essential disciplines. 

If medically fit, any male student enrolled in the 1943-1944 

academic year who did  not finish in the upper half o f  h i s  

class would not be allowed to continue h i s  studies. This 

rule would also apply to students entering university for 

the first tirne in 1944-45 and enroling in subjects 

considered non-essential. The recommendations of the UAB 

w e r e  duly accepted and Board Chairs were informed of the new 

policy early in Pebruary 1944 

This change promised smoother administration, but 

problems could stiPl arise when Mobilization Boards 

countered the spirit of the regulations. One of the best 

illustrations of this is the case of Sydney and John Halter, 

two brothers enrolled in science courses at the University 

of Manitoba. B o t h  had completed two years of study with 

distinction and had accepted jobs during the summer of 1944 

at the Canadian Car and Fouaidry plant in Fort William, 
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WBTP permits, P o r t  Arthur Divisional Registrar E.W. Edwards 

directed that one of the brothers enlist to allow the other 

to continue h i s  studies. Queried by NSS officiais about 

this strange decision, Edwards hinted that ethnicity was at 

the rooé of h i s  action: 

Sydney and John Halter, ~olish-Jewish extraction, 
appear to put education ahead of service to the 
country. Board is of the opinion that at least 
one should enlist. Their family is not 
represented in the forcesgq 

J . M .  Dymond, the WBTP C h i e f  Executive Officer, not only 

backed the r ight  of the Kalter brothers to continue their 

studies, but pointed out that under Section 310 of the NSS 

mobilization regulations, a technical student required WBTP 

approval to enlist. MacNamara urged Edwards to ask the 

Mobilization Board to withdraw the enlistment order, 

pointing out that no legal basis existed for it and that 

what had been done might jeopardise the cooperation between 

the NCCU and N S S . ~  Edwards refused this advice in the 

following terms: 

The recruits are of Polish-Hebrew extraction and 
the Board is quite aware of what happened in 
Poland, and in the opinion of the Board these boys 
are hiding behind the privileges of education and 
are not interested in fighting. In the eyes of 
the Board they appear to be arrogant and 
undisciplined. The Board fully realizes the 
student situation as covered by the regulations, 
but from a patriotic view, 1 am convinced that one 
of the two will be called for sentice. 1 can 
truthfully Say that this is an isolated case. It 
should not be construed as the general attitude of 
the Board regarding students. Public opinion is 
none too good in this case? 
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Despite repeated pleas from MacNamara 'for reconsideration, 

there is no evidence that the decision was reversed. 

By contrast, most Mobilization Boards and university 

of f ic ia l s  were quick to embrace the UAB decision of January 

1944 to target specific groups of students for military 

call-up. University of Saskatchewan officials, for example, 

reported 221 Arts students in the lover half of their 

program during M e  1943-44 academic year to the ~obilization 

Board.M Mobilization Board Chairs welcomed the precise 

nature of the regulations calling for the mandatory callup 

of medically fit men in the bottom half of their class. Two 

cases illustrate the approach that flowed from this. The 

first concerned Jean Paul Montigny, a native of Baie Comeau, 

Quebec, enrolled at a seven year classical college in Nova 

Scotia. Montigny had matriculated at the College Ste. Anne 

in 1938, had completed six years of h i s  course, but was 

called by the Halifax Registrar, Colonel Edgar Mingo, on 17 

October 1944. Montigny's father pleaded with NSS officials 

to allow his son to complete his program. This request was 

refused on the grounds that Montigny stood seventh in a 

class of seven in a non-science course." Mingo agreed, 

however, to the fathergs request that his son be posted to a 

French unitem 

Even Justice Manson seemed to welcome the new 

directives from Ottawa. A second interest ing  case of the 

application of the new student policy concerned the status 
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of high schaol students in Victoria who were not achieving a 

normal rate of progression through the secondary school 

program. When one such student, Frank Gower, vas ordered to 

report for military training in November 1944, there was a 

heated exchange of letters between Harold Campbell, 

Municipal Inspector of Schools i n  Victoria, and Manson. 

Campbell implored Manson to allow Gower to complete his 

Grade 12, pointing out that the government now could send 

NRMA men overseas and that at age 19 Gower could not be 

accused of Vetardationan After Manson declined to reopen 

the case, T.L. Christie, Secretary of the Board of School 

T r u s t e e s  in Victoria, reported the dispute to 0ttawaeW 

NSS officials immediately demanded an account of Mansonts 

actions. With obvious delight, Manson countered that he was 

merely following the instructions issuing from the UAB 

meeting of January 1944. The provincial education minister 

had indicated that a student in the twelfth grade should not 

be older than 18 years. since Gower would be 20 in April 

1945, he could not be given special consideration. To do so 

would be to %ake fish of one and flesh of another.~~ 

Faced w i t h  this argument, NSS officials withdrew support for 

Gower's claim for deferment. Before the 1944-45 academic 

year commenced, 3,600 medically fit students had been 

reported to Mobilization Boards for assignment under the 

terms of the January 1944 UAB agreement.91 

In January 1945 UAB representatives met to consider 
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options with respect to students enrolled in t h e  1944-1945 

academic session, Three proposals were forthcornhg that 

dealt specifically with the number of students to be 

deferred, A l 1  callable male students who placed in the 

lower h a l f  of their courses would be deemed available for 

military service. This would effectively eliminate the 

preferred status of students enrolled in technical and 

scientific courses. Again, no callable student seeking 

entrance to a university in the autumn of 1945 would be 

a d m i t t e d  i f  h i s  scholastic standing was lower than the 

average incoming grade of the students accepted in the  

Autumn of 1944,  ~inally, the number of new students 

accepted in 1945 would be lower than the number enrolled for 

the first t i m e  in 1943. This sweeping mandate for change 

was endorsed somewhat reluctantly by Minister  of Labour 

Humphrey Mitchell, who estimated that it would eliminate 

almost one-third of al1 students enrolled in Canadian 

universities and free approximately 4,000 men for military 

service.* Even the  UAB recognized that the proposed 

changes would be controversial. B u t  when a proposa1 to 

destroy the minutes of the  January UAB meeting surfaced, 

J.S, Thomson of the University of Saskatchewan convinced the 

Board that "it was certain that a historical record of the 

part the universities played in the war would be prepared 

and that al1 available material wauld be of valuePB 

In the event, the progress of the war in Europe during 
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the first rnonths of 1945 allowed the  UAB proposals to be 

placed in abeyance. Then, in  May 1945, MacNamara launched a 

n e w  initiative. Co-operation with University officials, he 

wrote, had been the key to success and any change in policy 

w i t h  respect to student deferment should be approved and 

in i t i a t ed  by the UAB. MacNamara8s own view was that the 

requirement for the reporting of the lower 50% of students 

in non-essential courses could now be abandoned, but that 

mandatory military training i n  universities through the COTC 

should continue? The UAB readily bought the first of 

these ideas but w a s  lukewarm to the second? T h i s  debate 

was, however, overtaken by the end of the war. At its 

meeting of 24 August 1945 ,  the UAB called for the repeal of 

al1 student mobilization regulations, and this action was  

taken by the government soon after? 

The administration of the deferment of students in 

post-secondary institutions must be considered as one of the 

success stories of mobilization in Canada during the Second 

World War. DNWS o f f i c i a l s  adopted a f l e x i b l e  and 

increasingly lenient policy towards science, professional, 

and technical students  i n  order to guarantee the graduation 

of skilled personnel for the civilian economy and the armed 

forces. NSS o f f i c i a l s  i n  turn built on t h i s  general 
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to limit the enrolment of medically fit 

in Canadian universities. By 1944 a 

scientific and measurable standard for student deferments 

had been established that allowed exemption for students 

enrolled in select disciplines while permitting strict 

enforcement of the rules in the case of Arts students who 

did not meet specific academic goals. T h e s e  policies, 

however, were driven by NCCU leaders seeking to prevent the 

adoption of polic ies  that would strip al1 medically fit men 

from Arts courses. Arthur MacNamara worked willingly within 

a non-governmental framework and cultivated a conciliatory 

relationship with the NCCU. Student deferment policies 

adopted between 1940 and 1945 epitomized MacNamarals ideals 

of compromise and cooperation. These traits must be 

considered as primary characteristics of the NSS direction 

of the mobilization effort, 
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Chapter 5 
The Industrial Mobilization Survey Plan 

In 1943 NSS introduced the Industrial Mobilization 

Survey Plan (IMSP), a scheme for identifying surplus workers 

in industrial establishments who could be released for 

military service. A year later the NSS supervision of the 

IMSP vas mercilessly satirized in a poem, the "Charge of the 

Survey Brigade," that vas widely circulated among DND 

officials: 

CHARGE OF THE SURVEY BRIGADE 

Surveys to the right of t h e m  
Surveys to the left of them 
Surveys al1 over them 
Ten thousand papers 

Theirs not to reason why 
Theirs not to make reply 
~heirs but to survey or die 
And fil1 out ten thousand papers 

Honour the effort they made 
Honour the t i m e  they gave 
Manpower they could n o t  Save 
But they filled out ten thousand papers' 

These verses highlighted one of the biggest problems of 

mobilization in Canada in World War II, namely, 

administrative incornpetence and ineptitude. The IMSP was at 

once the most ambitious and most disastrous effort on the 

part of NSS officials to find the  right balance between 

military and industrial needs. As such, it merits special 

attention in this study. 
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The IMSP was launched immediately after the assumption 

of responsibility for military mobilization procedure by 

NSS. On 11 Decembex 1942, Arthur MacNamara asked D r .  H. 

Car1 Goldenberg, Director of the D M  Economics and 

Statistics Branch, to chair an inter-departmental committee 

to establish procedures for surveying al1 war plaxs so as 

to facilitate the orderly withdrawal of a l1  callable men and 

to prevent the hoarding of manpower.2 The Manpower Survey 

Conunittee (MSC),  which included representatives of NSS, the 

DMS, and the Department of Labour, met for the first thne 

s i x  days later. A t  the second meeting, on 2 1  December 1942, 

Allan Mitchell, Director of the Employment Service h 

Unemployment Insurance branch of NSS, and Willard Scott, 

head of the NSS Survey and Deferment Division, proposed a 

trial survey to be conducted by DMS and NSS o f f i c i a l s  in the 

Toronto ares.' ~ubse~uently, Scott personally surveyed the 

John Inglis Company i n  Toronto and consulted with other 

companies in the city about the feasibility of the proposed 

general survey. Next, on 3 February 1943, he submitted a 

full scale survey plan to the MX.* This plan was endorsed 

by Arthur ~ a c ~ a m a r a ~  and then tested in 110 war plants in 

Toronto, Montreal, and ~innipeq. In July 1943 it was 

approved by the MÇC for general application across the 

country. 

The IMSP (Military) established an Industrial Manpower 

Survey Committee (IMÇC) in 12 of the 13 NSS Administrative 
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~ivisions.~ Each IMSC had six members, two from NSS and one 

each from the DND8 the DMS, the Divisional Mobilization 

Board, and the Employment Service. One of the NSS 

representatives acted as chair. Firms classified by the DMS 

as being engaged in essential military production were 

visited by special Employment Service investigators. Each 

plant was surveyed extensively through the completion of a 

detailed series of plant and worker questionnaires (Figure 

1) designed to establish the medical category, essentiality, 

and employment history  of each callable male employee. 

After consultation w i t h  a plant manager, the IMSC prepared a 

comprehensive plan that: (1) identified workers who could be 

called immediately for military service: (2) identified 

workers who could be given a postponement for a period of 

one to five months pending the training of replacements; (3) 

identified workers who could be postponed for a period of 

six months pending the further survey of a plant; and (4) 

identified workers who were essential to plant operations. 

On completion, a survey plan was forwarded for approval to 

the Mobilization Board in the district where the plant in 

question was locatede8 The IMSP administrative machine was 

quickly established but a number of issues soon arose to 

prevent its smooth operation. F i r s t ,  serious disputes 

developed between many IMSC Chairs and Registrars and 

Mobilization Boards. Second, there was a lack of 

cooperation by DMS officiais in the day to day work of the 
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I M S C s .  Third, DND o f f i c i a l s  harnpered progress by insisting 

that the plan was not meeting its objective of securing 

large numbers of men from industry for the amed forces, 

Fourth, and perhaps most critically, replacements for 

workers identified as callable for m i l i t a r y  service proved 

difficult to find, As always with NSS,  there was a great 

deal of bureaucratie bungling. 

In the early months of the  IMSP, plans submitted to the 

district Mobilization Boards were altered in a wholesale 

fashion. In  August 1943, the Toronto Mobilization Board, 

chaired by Ontario Chief Justice J . G .  Gillanders, held back 

approval of surveys, endorsed by the Toronto IMSC Chair, 

S.R. Frost, of the Fleet Aircraft and National A c m e  

companies. In response, Allan Mitchell called on MacNamara 

to intervene to avoid "looking ridiculousw in the eyes of 

employerç in other regions soon to corne under survey 

j u r i s d i c t i o n .  Specifically, Mitchell requested that Frost 

be appointed as a full member of the Toronto Mobilization 

Board and that al1 Board members not sympathetic to the 

plans be excluded from consideration of t h e m .  Justice 

Gillanders assured MacNamara that the issue could be 

resolved without the help of Frost, but mounting pressure 

from NSS officials  in Ottawa and a backlog of 50 surveys 

eventually forced Gillanders to accept both Frost and one 

other new Mobilization Board member. Gillanders also agreed 

to streamline approvals by breaking the newly constituted 
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Board of nine members into three units, with each unit 

responsible for approving the surveys assigned to it. For 

the moment this solved the problem in ~oronto,~ but the 

issue of conflict between mobilization officials and IMSCs 

would long remain alive elsewhere in the country. 

The attitude of DMS officials also contfnued to be a 

problem. Since the surveys w e r e  carried out  in war plants 

under DMS contract, DMS participation at the local level was 

crucial. In many districts, however, IMSCs had to operate 

without the help of a DMS representative. Instead, ranking 

DMS officials in Ottawa chose to lobby NSS officials such as 

MacNamara and Scott to gain more deferments in individual 

plants .  In October 1943, Allan Mitchell reported that he 

had been infonned by the DMS that it could not supply f u l l -  

time officers to serve on IMSCS.'~ At the same tirne, the 

DMS insisted that its officials have an absolute veto over 

each plant plan. NSS rejected this claim for "overriding 

authority1' and called on the DMS to participate as a full 

and equal partner in XMSC decisions at the district 

leveî . 
This cooperation was not forthcoming, but DMS officials 

continued to protest the implementation of the IMSP. One 

such complaint came from D.W. Ambridge, Director General of 

the DMS Naval Shipbuilding Branch, who charged that the 

Babcock-Wilcox and Gordie McCulloch plants in Galt had been 

surveyed unfairly. Scott rejected this complaint on the 
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grounds that  of the 302 men employed in these plants, only 

16 were t o  be called immediately. H e  could not see, Scott 

wrote, how a glmore impartial and s c i e n t i f i c  approachn could 

be adopted than that embodied i n  the  survey process." B u t  

the DHÇ was not moll i f ied  by such assurances, and in la te  

1943 called upon the Manpower Survey C o r n m i t t e e  t o  grant it 

veto power over al1 decisions. In rejecting this claim, 

Brigadier A.E. Nash, the DND Deputy Adjutant General, again 

called on DMS representatives to participate fu l ly  in al1 

IMSC decis ions .  This would increase the confidence of 

Mobilization Boards in approving plans, cut dom on the t i m e  

lag between i n i t i a t i o n  and implementation of surveys, allow 

the DMS to gather better  information on plants under 

contract to them, and better distribute available labour 

between the Armed Forces and w a r  industryml' 

In Zlondon, Ontario, where the DMS did choose to 

participate on an active basis ,  problems cropped up that 

reinforced its demand for  more control. In the f i r s t  months 

of 1944, the NSS representative on the London IMSC w a s  

completely occupied with his work a s  the district deferment 

o f f i c e r ,  leaving the DMS representative, Major William 

Mayall, t o  assume the  responsibility of going before the 

London Mobilization Board to lobby for individual 

postponement~.~~ When Mayall and other DMS officiais 

became completely exasperated with this arrangement, Willard 

Scott asked J.D. Thomas, the London IMSC chairman, to name a 
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new NSS representative t o  the IMSC." Scott also asked 

J.G. Fogo, the DMS Associate Co-ordinator of Controis, to 

stop "burdeningw Mayall dom with constant requests for 

individual po~t~onements.'~ This appeal was not heeded, 

and Mayall continued to appear before the London 

Mobilization Board demanding large numbers of postponements 

and the alteration of al1 survey plans. Scott complained to 

MacNamara that the narbitrary changesn being made by the 

Mobilization Board under pressure from the DMS w e r e  

resulting in a serious loss of prestige for the IMSC among 

local employers. Plant owners and superintendents in London 

viewed the Mobilization Board, and not the IMSC, as the more 

important arbiter of which workers were essential in a 

particular workf orce. l7 

DMS concern that too many men were being called up 

contrasted sharply with cornplaints from the DND that not 

enough men were being found for military service. In August 

1943, Brigadier Nash of the DND told MacNamara that reports 

from military officers were highly critical of the way the 

survey plans were being handled in al1 three districts in 

whfch the IMSP was then in ~peration.'~ In Toronto, 48 

plans had been submitted to the Mobilization Board and not a 

single one had been dealt with (the Toronto ~obilization 

Board had not yet been reconstituted). In Kingston, there 

was no representative from the civilian branch of NSS on the 

IMSC, a circumstance that made it difficult to replace men 
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withdrani from plants for military service. The Canadian 

General Electric Company in Kingston had been surveyed three 

t i m e s  without a final plan being adopted. Moreover, because 

of DMS and Company lobbying, the third draft plan appeared 

"to be much more lenient than the first one.'* This debacle 

had led the Kingston ~obilization Board to invite al1 

employers to its deliberations before giving final approval 

to any plan, a concession that would severely l i m i t  the 

number of recruits for military service. In Montreal, the 

Divisional Registrar had failed to act promptly to fil1 in 

the medical information on survey forms. As a result, not a 

single recruit had been produced from nine surveys. 

These problems led Nash and other military officials to 

cal1 for representatives of the armed forces to conduct the 

surveys in conjunction with the civilian investigators from 

the Employment Service. The presence of military personnel 

i n  war plants had been vigorously opposed by NSS o f f i c i a l s  

since the outset of the  IMSP. P.A. Masson, Regional 

Deferment and Alternative Service Officer in Montreal, 

foresaw "a nice messn if the military was given any role in 

the surveys. '* From Kingston, IMSC Chair W.J. Hyssop 

reported that military representatives in h i s  district were 

seeking passes to enter war plants to determine the 

essentiality of men but were being denied access by DMS 

of fi ci al^.^^ On hearing this, MacNamara sternly rebuked 

Nash reminding h i m  that only IMSCs could screen information 
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submitted to them by the civilian investigatorsm2' DMS 

officials also vehemently opposed a military presence in 

industrial plants despite continued lobbying from Brigadier 

~ash." Military officers w e r e  subsequently allowed to 

visit plants in the Toronto area on condition that their 

visits did not coincide with those of Employment Service 

investigators. Then, on 15 October 1943, Major General 

H . F . G .  Lstson, the DND Adjutant General, ordered military 

officials to cease casting public aspersions on the survey 

process. He also ruled that any further A m y  v i s i t s  to war 

plants would need both the authorization of the managers of 

the plants concerned and the approval of district IMSC 

chairs." This simplified matters, but behind the scenes 

DND officials continued to cornplain about IMSP procedures 

for the duration of the war. 

A more fundamental weakness of the IMSP was how to 

replace men ticketed for withdrawal from industry. Since 

the survey administration was under the mobilization rather 

than the civilian wing of NSS, a co-ordinated policy of 

providing replacements for men deemed callable was never 

forthcoming. IMSP officials at the district level insisted 

that they could not be burdened with the job of finding 

replacements for the men they chose to identify as suitable 

for enlistment. As early as July 1943, SIR. Frost informed 

Willard Scott from Toronto that he wanted the IMSC to assume 

more of an nexecutive character* and be free from any duties 
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not directly associated with the identification of callable 

men.2L After noting that h i s  IMÇC was "net adequately 

organizedn to handle the replacement problem, Frost later 

called for a "paralle1 organization" ta work with his IMSC 

to coordinate replacements. Ontario NSS off icials ,  

however, continued to insist that it was up to individual 

employers to contact local NSS offices to secure 

replacements. 

Nor could this issue be resolved further up the IMSP 

hierarchy. Thus, when the MSC dealt with the matter on 20 

October 1943, it was agreed only that al1 survey plans 

should be adhered to except "where changes in production or 

other valid reasons warranted variation of the approved 

plan.m Allan litchell, Director of the Employment Service, 

told the MSC that his organization was "net prepared to 

guarantee  replacement^."^^ This issue was critical, since 

a man deemed expendable under the IMSP could not be issued 

an order for military training until a replacement had been 

found for h i m .  Further meetings of the MSC failed to make 

any headway on the replacement issue, with most members 

insisting that Willard Scott should continue to report to 

General Riley of the NSS Mobilization Branch and not to 

Allan Mitchell of the Employment Service. A proposa1 to 

centralize the IMSP process under the direction of either 

Riley or Mitchell failed to win approval in late  1943.27 

Accordingly, the debate on the replacement issue 
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dragged on into 1944, w i t h  DMS officials continuing to line 

up squarely behind employers engaged in w a r  production. In 

February, Major Maya11 informed O t t a w a  DMS officials that 

although the IMÇP had originally been viewed by employers 

with a fair degree of support, "innumerable pleas for 

reliefvq were n o w  flooding DMS offices. This was because 

promised periods of postponement to train new employees were 

useless as long as the Employment Service was unable to 

supply replacements for men scheduled to be w i t h d r a w n ?  

B y  the same token, J.G. Fogo continued to report to Allan 

Mitchell that if the survey process w a s  to succeed, it would 

be necessary for the hnployment Service to Till gaps which 

might o c c ~ r . ~ ~ ~  From London, J.D. Thomas, requested that a 

district supervisor be appointed to monitor the whole issue 

of replacements for firms under survey. In Thomas's view 

the existing process was not %ufficiently CO-ordinating men 

with mechanical abi l i t ies  to replace younger personnel." 

What was needed was a more compact survey procedure that 

allowed the Employment Service to monitor men on deferment 

and provide replacernent~.~~ Willard Scott, however, 

refused to make this change. Undaunted, Thomas asked him in 

April 1944 to approve the sending of a nominal roll prepared 

from each plant survey to the local NSS office to CO- 

ordinate replacementsm3' Once again Scott refused, this 

t i m e  with a stinging directive in which he ins is ted that it 

was the sole responsibility of the employer to contact the 
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Employment Service for replacements. Even so, he was now 

forced to admit that the replacements had %ever been 

organized in a thoroughgoing wayWW and that the surveys were 

"squeezing industry harderm than had been intendedgu 

Reinforcing these negative currents in the operation of 

the IMSP at the district level was the remarkably 

inefficient handling of the plan's administration at al1 

branches of the NSS organization. Problems in Quebec and 

the Maritimes typified the organizational paralysis and 

fnefficiency of NSS off ic iaîs .  As early as July 1943, 

officiais in Montreal reported that it was virtually 

impossible to secure stenographic help there and that this 

was leading to delay in the typing of plans to submit to the 

Mobilization Board for approvaLa Jurisdictional problems 

also arose in Montreal. Leonard Prefontaine, NSS Regional 

Superintendent in Quebec, supported the claim of the 

Regional Placement Officer in the province, H.L. Perry, that 

t h e  control of the IMSC in Montreal and Quebec City rested 

solely with hirnœY In the end, Arthur MacNamara was forced 

to step in t o  bring the procedure in Quebec into line with 

that in al1 other districts. In September 1943 General 

Riley told the Montreal ~egistrar, Raymond Ranger, that 

Perry should be brought into line to avoid the IMSP being 

viewed as "too much a child of the Employment Servicen, a 

view that could only detract from the singular goal of 

releasing men for military service." By February 1944 
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Montreal IMSC officials were being forced to spend the ir  own 

money to obtain stationery for typing the nominal rolls of 

plants in which surveys had been undertaken.' 

T h e  vide array of problems experienced in the 

implementation of the IMSP caused some NSS off ic ials  to 

question the m e r i t s  of the entire process. In January 1944, 

G.W. Ritchie, NSS Ontario Regional Director, told Arthur 

MacNamara that the IMSP was V a r  tao cumbersome and 

complicated" and was "almost col laps ing from its own 

weight.wn According to ~ i t c h i e ,  A m y  officials had been 

complaining for months that few men were being obtained from 

the survey process .  Ri tchie  recommended four changes t o  

simplify the process: (1) that the only goal of the surveys 

should be to i d e n t i f y  men callable for milita- service and 

that no effort should be made to deal with replacements o r  

the  gathering of information on workers i n  non-cal lable  age 

brackets; ( 2 )  that the  nuniber of f o m s  being used should be 

reduced; (3) that the investigators devote themselves solely 

t o  surveys and not be responsible for any o t h e r  NSS work; 

and ( 4 )  that al1 IMSC members should be controlled directly 

by MacNamara. In practice, Ritchiers proposais for 

streamlining the process failed to move his Ottawa 

superiors. Nevertheless, aware of the increasing problems 

associated with the survey scheme, Willard Scott dispatched 

Alan George, his persona1 assistant, to travel across the 

country in the f irst four months of 1944. Georgee s mission 
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was to establish IMSCs in districts vhere none w e r e  

currently operating-Halifax, Saint John, Regina, Edmonton, 

and Vancouver-and to report on the difficulties being 

experienced elsewhere. 

George expressed initial optimism about the activities 

of these newly-formed fMçCs, but even they soon ran up 

against the old difficulties. From Saint John, T.C. 

Crosbie, who was named the local IMSC Chair, complained that 

the Mobilization Board in h i s  district was not dealing w i t h  

surveys in an expeditious manner and that the medical 

examinations of potential recruits from war plants were not 

being CO-ordinated in a proper fashion by the Divisional 

Registrar, Colonel E.J. ~ooney." The Maritime Regional 

Employment Officer, T.C. Mcfntyre, expressed similar 

reservations about the ability of the Halifax Divisional 

Registrar, Colonel Edgar Mingo, to CO-ordinate the medical 

information required to complete the survey forms for 

individual workers in his district. MacIntyre complained 

that 23 surveys completed prior to 23 A p r i l  1944 had been 

held up deliberately by Mingo while he called for military 

service many men scheduled for postponement.39 In the same 

vein, George reported t o  Scott about the disastrous and 

inefficient procedures being followed in the Quebec City 

Administrative Division. Those who had set up the survey 

system there were completely unqualified and had wilfully 

adopted wasteful and tirne-consuming methods that  typified na 
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certain temperamentl* in the province. George graded the 

effort as only 25 per cent of what it could and should have 

been. The Quebec Registrar had not been dutiful in calling 

men promptly for their medical examinations prior to the 

c o m m e n c e m e n t  of a survey, a circumstance which had now 

produced long delays. The root of the problem in Quebec 

City lay in the diffusion of industry over a w i d e  area 

combined with %orne politics and the temperament of the 

people." If affairs w e r e  managed properly and efficiently, 

the number of personnel in the district was more than 

sufficient to m e e t  the need." 

Despite these and other serious administrative and 

jurisdictional difficulties, NSS officiais chose, in May 

1944, to expand the XMSP process to encompass civilian 

industries. The idea of surveying civilian plants had been 

broached as early as O c t o b e r  1943," and increased demands 

for military personnel in 1944 forced the issue.  In 

addition to securing men for military service, MacNamara 

sought to end the ttconsiderable hoardinglt of labour in 

civilian industries and to provide for the transfer of 

skilled workers from less essential to more essential 

positions.42 A survey conducted by the Economics and 

Statistics Branch of the Department of Labour confirmed the 

wisdom of this approach. Between 1 July 1943 and 1 April 

1944 the number of men and women working in war related work 

in 600 major firms across the country had declined by 40,920 



149 

workers, while the civilian-oriented work in these 600 firms 

had shown a net increase of 23,755 men and women. Female 

war employment in these firms had declined by almost 10,000 

persons, while civilian employment had increased by a 

similar number. W i t h  MacNamarats blessing, Willard Scott 

used this data to effect the expansion of the IMP t o  al1 

plants, both civilian and militaryWu 

A conference held in Ottawa from 31 May to 2 June 1944 

gathered al1 the major players in the survey process to 

discuss the implementation of the expanded scheme. Although 

the existing problems in the IMSP structure were again 

documented and discussed, the proposa1 to add more work 

received a surprising endorsement from virtually al1 those 

present. On June 8 1944,  Order No. 19, authorized by 

Humphrey Mitchell, rendered t h e  decisions of the conference 

effective. This Order stipulated that an IMSC could survey 

a plant of any s i z e ;  that every employer was required to 

abide by the IMSC decisions; that any employer could be 

directed to appear before an IMSC; and that any male 

employee between the ages of 16 and 41 could be ordered to 

other employment on the recommendation of an I M S C . ~  

Mitchell went on national radio the same day to explain the 

changes. Claiming t h a t  wcompulsion of this sort1# was only 

acceptable when "less strenuous measuresn had been 

ineffective, he emphasized that the primary aim of the 

expanded process was t o  release some men for military 
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service and to earmark others for compulsory transfed5 

It is difficult to gauge the success of the civilian 

transfer component of the IMSP since no statistics were kept 

on the number of transfers obtained under its auspices. The 

fact that the civilian transfer provisions w e r e  deleted from 

the IMSP within four months indicates that the transfer of 

men from one industry to another did not m e e t  with great 

success- Close to 18,000 men had been affected by the seven 

NSS Compulsory Transfer Orders in 1943,  and it is doubtful 

that the new procedure was able to alter the composition of 

the workforce engaged in non-essential or essential 

production in any significant fashion. C6 Meanwhile, the 

military component of the expanded IMSP continued to be 

plagued by the same problems evident s ince  its earliest 

days 

In Halifax, problems continued to centre on Colonel 

Mingo and the organization of NSS in his district. In July 

1944, Mingo told S.H. McLaren, NSS Associate Director of 

Mobilization, that he could not fil1 his callup quota of 12 

men per day due to the generous postponements recommended by 

the IMSC. Mingo noted that large companies seenied to be 

protecting medically fit men of callable age while smaller 

companies w e r e  being devastated by the IMSP. At the Halifax 

Shipyards, for example, 235 men had received a postponement 

of six months and of this number 205 were callable and 

medically fit." Mingo complained that the quality of the 
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nobviously unsatis f actory" and had resulted in the 

"regrettable ridiculen of al1 NSS activitiesOu Willard 

Scott rejected these uchildishm accusations by ridiculing 

Mingo. He claimed that it mwould be quite impossible to 

find common groundw with the Halifax ~ e ~ i s t r a r . ~ ~  Local 

DND officiais also told McLaren that residents of Amherst 

opposed the *disgracefulN survey of the Canada Car Toundry 

in which large numbers of non-essential workers had been 

recommended for postponement by the Halifax IMSC.~' 

In August 1944, Scott dispatched Alan George to the 

Maritimes a second tirne to solve these growing 

administrative problems. George subsequently criticized 

Wnqualified9@ survey officers for  hampering the Halifax 

IMSC. The Halifax Mobilization Board viewed the IMSC 

postponement recommendations with scepticism since "personal 

prejudicesn influenced the IMSC decisions. This resulted in 

extensive alterations to the plans submitted to the Board 

for approval. George concluded that the entire Employment 

Service structure in the province was inefficient. 

Furthemore, J - C .  Nicholson, the Halifax IMSC Chair, needed 

to be appointed to the Mobilization ~oard.~' MacNamara 

quickly addressed George's concerns. T.C. McIntyre, the NSS 

Maritime Regional Employment Officer, was scapegoated for 

allowing unqualified investigators to survey plants ,  and he 

was fired along with four of the five Employment Service 
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Nicholson as the IMSC Chair in ~alifax.~* 

In Ontario, administrative problems also continued to 

plague the IMÇP. London IMSC Chair J . D .  Thomas continued to 

highlight the poor coordination of the surveys. Skilled men 

who were laid off were not being directed to replace 

postponed men. He called for the complete overhaul of the 

replacement s y s t e m  and noted that the number of men being 

released f r o m  the military on medical grounds was 

napproaching the extent of a rackeLwSs In Toronto, the 

Mobilization Board and DND of f ic ia l s  expressed their disdain 

for the IMSP. In September 1944, a meeting of the NSS 

Ontario Regional Advisory Board focused on the IMSP. A 

motion to halt al1 plant surveys unless a ~obilization Board 

authorized them was tabled. Major R.J. Clapton spoke on 

behalf of the Toronto Mobilization Board. He claimed that 

surveys were useless and that the military authorities, in 

concert with the Registrar and the Board, could handle al1 

postponement matters. H.C. McDermott, the new Toronto IMSC 

Chair, submitted his report of this meeting to Scott: 

1 do not recall having listened to any such lofty 
appraisal of a body of men [the Toronto 
Mobilization Board] as Major Clapton tried to give 
them. They are, in his opinion, supermen and 
require no such assistance as surveys might give 
them and the Registrar was in full accord with his 
remarks. The feeling of the ~dvisory Board is 
obviously not in favour of the survey. For some 
reason or other, this attitude seems to be 
sponsored chiefly by Major Clapton. 54 

Only McDermott and B.G. Sullivan, the NSS Ontario Regional 
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Superintendent, supported the IMSP. McDermott believed that 

Claptonms ucontinuous hammeringm away at the IMÇP had turned 

the ambivalent members of the Advisory Board against the 

surveys . 
In October 1944 Arthur MacNamara finally moved ta 

counter these criticisms of the IMSP after Justice P.M. 

Anderson, the Regina Mobilization Board Chair, called for 

the cancellation of the entire program. MacNamara canvaçsed 

the 12 Mobilization Board Chairs to determine the level of 

support for the IMSP. He congratulated everyone involved i n  

the administration of the surveys, but amounced that many 

companies had been surveyed a t  least twice and the number of 

men in these plants available for military service vas 

minimal. Lay-offs in many war industries had lessened the 

demand for tight control of the civilian labour force, and 

the survey results did not "just i fy  the work and effort 

in~olved.~ MacNamara stressed, however, that any 

curtailment of the IMSP must not be viewed by employers as a 

sign that the urgent need for m i l i t a r y  personnel was 

slackening . 55 

Given the widespread opposition to the plan in many 

areas since its inception, the responses to MacNamarats cal1 

for judgment of the IMSP were remarkably diverse. A.S. 

Cochrane, the Deputy Chair of the Toronto Mobilization 

Board, agreed w i t h  the Deputy Minister's assessment of the 

IMSP and insisted that any deferment requests should be 
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handled on an individual basis without the ~ u r v e ~ . ~  

Cochrane pointed to the T. Eaton firm i n  Toronto as an 

example of the failure of the IMSP. O f  the 3 , 7 2 2  men 

identified on survey forms, only 26 had been listed as non- 

essential, with only six members of this group being over 19 

years of age. Several DMS officials, despite their refusa1 

to participate actively in the process, fe l t  that the 

surveys of civilian plants w e r e  useful for information 

dealing with rehabilitation and post-war employment 

issues." ~obilization Board Chairs in Winnipeg and 

Edmonton where the IMSP was relatively new remarked that few 

plants had been surveyed more than once and that the surveys 

should be continued for at least six months to allow second 

surveys to be ~ndertaken.~~ Even DND officials comented 

on the general  use of the surveys in the prevention of 

labour hoarding. They urged MacNamara, however, to 

streamline the IMSP in view of the fact that many fims had 

few employees available for military service. 59 

A f t e r  MacNamara considered these responses, the 

civilian component of the IMSP vas abandoned. As well, each 

IMSC Chair now could determine for himself i f  re-surveys of 

a specific plant w e r e  needed to release available men into 

the armed forcesOa The final alteration to the ïMSP 

occurred with the inauguration of the War Industry 

Reservists Plan (WIRP) .  On 2 November 1944, the MSC 

discussed methods to identify essential skilled men with at 
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least t w o  years experience employed as draughtsmen, tool and 

die makers, tool designers, w o o d  or metal pattern makers, 

and apprentices. All employees designated as War Industry 

Reservists working in plants devoted primarily to military 

production w e r e  granted unlimited postponements. This 

allowed these essential workers to be exempt f r o m  further 

IMSP surveys. The WIRP was authorized by PC 496 of 25 

January 1945. Due to the outcome of the war in Europe, 

however, the WIRP was terminated less than four months later 

and only 437 were classified as War Industry ~eservists.~' 

Despite  the implementation of the modified IMSP and the 

WIRP, the survey scheme continued to experience 

administrative difficulties in the final ten months of the 

w a r .  NSS still refused to address the replacement issue. 

In the Maritimes, companies refused to seek replacements for 

callable men. As a result, the Mobilization Boards in Saint 

John and Halifax simply extended the postponement period of 

al1 employees deemed callable by the IMSC. In December 

1944, Willard Scott castigated W.M. R o b e r t s ,  the N S S  

Maritime Regional Emplayment Officer, for failing to insist 

that al1 empàoyers seek replacements from a local Employment 

In the same month, the Canadian Legion 

complained that large numbers of men w e r e  on postponement in 

surveyed plants in the Toronto area. Although Scott agreed 

with the Legionfs cornplaint, he flatly refused a request 

from J . C . G .  Herwig, the Canadian Legion General Secretary, 
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to allow ~egion officials to determine the essentiality of 

postponed men. 63 

One of the more interesting and acerbic critiques of 

the MSP in the closing months of its operation came f t o m  

Leonard O'Brien, the orner of a lumber firm in Newcastle, 

New B r u n s w i c k  and the M.P. for Northumberland. In November 

1944, O'Brien had refused to have his  firm surveyed. He 

ins i s ted  that the IMSP '@vas a lot  of nonsensew and t h a t  the 

government simply discarded the survey information once it 

was collectedmM On 18 January 1945, O'Brien wrote a 

scathing letter to Arthur MacNamara as an employer and a 

member of "whatever little is left of a supposedly 

responsible Canadian parliament.m65 He complained that 

there was "absolutely no control exercisedN over the 

manpower situation. Several of his essential employees had 

been called for military service while others separated from 

employment with impunity. O'Brien claimed that there was a 

"plethora of strange men running about s e e k i n g  silly surveys 

and what nottl and that a complete stranger had arrived at 

his office to examine Company records. Since  local NSS 

officials could not identify this individual, O'Brien 

caustically noted that if "a Jap arrivecd1 tomorrowB1 he had 

to "give h i m  haven and be obsequious to himen He dismissed 

the entire NSS mobilization effort as "a cornpllete debaclem 

that prevented the efficient mobilization of manpower. 

While regional NSS officials attempted to settle things with 
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O'Brien in an amicable fashion, h i s  outburst revealed the 

dissatisfaction arnong many manufacturers with the IMSP in 

particular and NSS operations in general. 66 

The IMSP sputtered to a halt in the closing months of 

the var. Administrative problems cropped up in virtually 

every Administrative ~ i v i s i o n .  Scott exptessed particular 

dissatisfaction with the activities of the t w o  survey 

committees in Quebec, In Febmary 1 9 4 5 ,  90 surveys were 

delayed in Quebec City a f t e r  al1 NSS stenographers had been 

ordered to take their holidays before the end of the current 

f i s c a l  year. T h i s  decision resulted i n  the complete 

shutdown of the IMSP.~~ Even at t h i s  l a te  date, IMSC 

officiais w e r e  being fired in Quebec city for 

incornpetence." Scott condemned the IMSC handling of the 

W a r  Industry Reservist scheme in bath Montreal and Quebec 

City, terming the IMSC accounting of the WIRP i n  those 

places "just plain disgra~eful."~~ DMS ambivalence about 

the IMSP remained evident. No DMS representative ever 

participated in the Quebec City IMSC deliberations. The  

local DMS o f f i c i a l  was stationed in ~ e v i s  and was not 

granted travelling expenses to commute the short distance 

across the St. Lawrence ~ i v e r . ~  Finally, on 30 April 

1945, Willard Scott notified al1 IMSC Chairs t h a t  no new 

surveys were to be started and that  any further applications 

for postponement were to be made directly to the Divisional 

Registrars. Chairs were asked to  complete al1 surveys in 
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progress up to 30 June 1945. This decision ended more than 

two years of bureaucratie and procedural wrangling involving 

the IMSP. 

A statistical review of the IMSP from 1943 to 1945 

reveals its remarkable scope. Tables 2-5 illustrate the 

regional variations in survey figures for firms that had 

been sunreyed once, twice, three times and four times. 

Nationally, 4,331 individual firms had been surveyed at 

least once under the mandate of the IMSP: these finns had a 

total male employment of more than 825,000. Including re- 

surveys, 8,123 surveys were completed with the large 

majority of men surveyed residing in ontario and Quebec. 

Due to the severe problems that plagued the IMSP, the number 

of men stripped from industry is difficult to gauge. If a l 1  

men who w e r e  to be called immediately or who were called 

after a postponement of one to five months were actually 

taken on strength into the military, the IMSP channelled 

76,493 men out of industrial employment into NRMA units. 

Administrators of the IMSP readily acknowledged the fact 

that most men given short postponements pending the training 

of replacements were never called for military service. 

Thus  a large proportion of the number of men identified as 

being replaceable over a one to five month perfod, a total 

of 28,917 men, were undisturbed in their employment. Those 

men classified as being available for immediate cal1 were 

not necessarily called by ~egistrars and those who were 
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Plants Surveyed Once, 1943-1945 

Y: Aw C l b l e  
for cal1 

CX o f  B.lame) 

1-5 riorith 
portponrrit  

( X  of  Balance) 

6 r n t h  
P'=t-t 

( X  of  Balmce) 

€saenth1 or 
Other 

CX of  Balance) 

(Source: NAC, RG 2 7 ,  Volume 986: f i l e  4--NSS I M S  History) 



Table 3 
IMSP Statistfcal Summary  for Al1 

Plants Surveyed T&ce 

Y: Avrilable 3,m 5,748 1,067 
for cal1 

( X  of Balnce) <23.C%> (26.7%) (33.2%) 

Prairies 

528 

(Source: NAC, RG 2 7 ,  Volume 986: f i l e  4--NSS I M S  H i s t o r y )  



Table 4 
IMSP Statistical Summary for Al1 
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called could be rejected by the A m y  for medical or other 

reasons, In Manitoba, for example, 1,452 men were ordered 

to report for military training between 1 October 1943, and 

31 March 1944 after they passed the preliminary medical 

examination. Remarkably, 854 of these men were denied 

enrolment in the armed forces for a variety of reasons, 

including psychiatrie problems and illitera~y.~' It is 

doubtful, therefore, i f  more than 10,000 men were inducted 

for HRMA duty under IMSP provisions. One final observation 

concerning the IMSP should be emphasized. Many workplaces 

were disrupted through the withdrawal of male employees, but 

no regulations existed to force a single man recruited under 

the IMSP to enlist for overseas duty, 

Although the number of men released from industrial 

employment is difficult to assess, an examination of the 

data in Tables 2-5 reveals interesting patterns. The 

percentage of callable men in the workforce remained 

surprisingly constant. The percentage of employees in 

callable age classifications ranged between 26% and 28% for 

companies undergoing a first, second, third, or fourth 

survey despite the fact that those companies surveyed a 

fourth tirne were canvassed in the final months of the war. 

Those men in callable age groupe classified as medically 

unfit for mil i tary  service, however, skyrocketed during the 

course of the war. Only 47% of the men in plants surveyed a 

first t i m e  were classified as medically unfit, while more 
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than 80% of men in callable age categories were deemed 

medically unsuitable for military service or had been 

discharged in plants sumeyed a four- time. The survey 

patterns in Quebec stand out from other regions. The 

percentage of men granted s i x  month postponements in Quebec 

exceeded the ratio in the rest of the country, increasing 

from 56% for first surveys to close to 85% for firms 

surveyeci four times. The national average was 47% for firms 

surveyed a first time and 64% for plants surveyed four 

times. In Montreal, not a single postponement of one or two 

months pending replacement was asked for between 1943 and 

1945. Significant proportions of callable men in the 

Prairie Region w e r e  labelled as essential because men on 

agricultural postponements were working on a seasonal or 

temporary basis in industrial employment. 

Despite the inpressive logistical achievement of the 

IMSP, the inability of NSS to administer complex 

mobilization procedures can be illustrated further by 

highlighting the failure of the process succeeding the IMSP, 

the Industrial ~election and Release Plan (ISRP).~ 

Established in May 1945, the ISRP reversed the IMSP and an 

Industrial Selection and Release CorPrnittee (ISRC), comprised 

of the old IMSC members, was established in 11 of 13 

Administrative ~ivisions . 7J Under the ISRP, employers 

peti t ionad an ISRC to release essential former employees 

enrolled in the Armed Forces ahead of their scheduled 
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discharge dates. An ISRC weighed the merits of the 

application, issued a ruling, and forwarded the application 

to the Industrial Selection and Release Board (ISRB) in 

Ottawa for final approval. The centralized ISRB was 

designed to improve on the problems of de-centralization 

inherent in the IMSP. Unfortunately, the ISRP proved ta be 

such an administrative nightmare that the centralized 

control embodied in the ISRB was abandoned in August 1945 

and replaced by a system whereby the I S R C  in each district 

appealed directly to the District 0fficer Commanding for the 

release of essential men. The painful prolonging of the 

ISRP during the Autumn of 1945 also mirrored the debate 

concerning the cancellation of the IMSP in October 1944. 

Arthur MacNamara queried a variety of government officiais 

involved in the ISRP in October 1945 about the feasibility 

of cancelling the entire process." Despite ovewhelming 

support for the termination of the scheme," the ISRP 

continued for s i x  more months before it was terminated on 31 

May 1946. Almost 25,000 men w e r e  granted early release 

under the I S R P . ~ ~  

A review of the IMSP, therefore, reveals the somewhat 

inconsistent nature of the NSS rnobilization effort. The 

IMSP operated in a remarkably negative bureaucratic 
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environment between the summer of 1943 and the end of the 

var in Europe.   es pi te repeated condemation of the IMSP 

from a variety of N S S ,  DND, and DMÇ sources, it survived two 

reviews in May and October of 1944. Indeed, the scheme was 

expanded in June 1944 despite overwhelming evidence that it 

had not achieved its goal of releasing large numbers of men 

for military semice. Plagued by administrative and 

jurisdictional problems, the I B P  nevertheless emerged as 

the primary NSS initiative designed to supplement NRMA 

regulations. Unfortunately, the chronic mismanagement of 

the IMSP superseded the remarkable logistical accomplishment 

of surveying thousands of firms and hundreds of thousands of 

workers. The  IMSP, therefore, provides the best example of 

the innovative w a r t i m e  measures adopted to mobilize Canadian 

human resources. More importantly, it also reveals 

fundamental weaknesses inhexent in the NSS administrative 

organization. 
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Chapter 6 
Coal Labour 

E a r l y  in 1946, an intense debate developed within the 

Department of Labour concerning the reasons for the wartime 

failure to increase coal production in the massive Dominion 

Coal Company (DCC) mines i n  Nova Scotia. Maritime Regional 

Gmployment Officer P e t e r  MacAulay, a former union official 

in the coal industry, insisted that a shortage of producers 

at the coal face had created a sellers market for labour and 

that this had allowed many coal workers to earn a 

satisfactory wage with a minimum of hours worked.' 

MacAulay concluded that a closed union shop, fmproved 

management techniques, mechanization, and age limits on coal 

miners should have been implemented during the war and 

represented the only hope for increased production i n  the 

postwar period. JoWm MacLeod, a special NSS coal consultant 

for Nova Scotia between 1943 and 1945, disputed Macaulay's 

analysis of wartime coal production declines and identified 

union militancy and irresponsibility as the sole reason for 

the failure to maintain coal output. Noting that coal 

production tripled on a daily basis during the pre-Christmas 

seasori as miners willingly sought more money for the 

holidays, MacLeod advanced this alternative view: 

If Mr. MacAulay w i l l  study the records of coal 
production for the last twenty years, the 
staéistics of absenteeism, the tie-ups, the 
stoppages of work, the violations of contract, the 
hollow unreality of so-called grievances, and the 
scheming tricks of the Communists and the hot air 



artists planted and working in a l 1  local unions, 
he will have a better idea of the real causes of 
the low average coal production and he will be 
able to make a more correct diagnosis of the coal 
mining problems . ' 

Whatever the tmth of these competing daims, there can 

be no doubt that the inability of NSS to regulate the coal 

labour force in Nova Scotia so as to prevent the decline i n  

production that occurred represents the agencyVs most 

striking failure. No industry across the nation was subject 

to more control than the bituminous coal operations in Nova 

Scotia,  particularly the massive production facilities of 

the DCC. This regulatory effort, however, foundered on the 

shoals of intense union opposition, as both the leaders and 

rank and file members of District 26 of the United Mine 

Workers of America (UMWA) resisted Ottawa's plans. Combined 

with the loss of several thousand skilled miners due to 

enlistment in the armed forces, union militancy rendered the 

efforts of NSS ineffective. In his account of the 1941 

slowdown strike in the Cape Breton coal fields, Michael 

Earle provides a useful account of events in the early years 

of the war from the perspective o f  District 26 rnember~.~ 

Unfortunately, his analysis is incomplete because it does 

not  take account of the evidence of NSS records. Not 

surprisingly, these records, which form the basis of what 

follows, add conçiderably to existing knowledge and 

facilitate a more balanced and comprehensive understanding 

of developments in w a r t i m e  Nova S c o t i a .  



Despite the critical importance of lignite and 

bituminous coal for both industrial and domestic use, 

production declined in Canada from 18,225,921 short tons in 

1941 to only 16,506,713 short tons in 1945.' Bituminous 

coal output in Nova Scotia declined by almost 30% during 

this period, £rom a wartime high of 7 ,387 ,762  short tons in 

1941 to only 5,112,615 short tons i n  1945.  In concert with 

transportation difficulties, declining coal production in 

the Maritimes forced Ontario and Quebec to become almost 

wholly dependent upon American coal imports. Between 1939 

and 1942,  American coal imports skyrocketed from less than 

14 million tons to more than 25 million tons, a level that 

stayed fairly constant for the remainder of the w a r .  In 

Nova Scotia, the DCC accounted for close ta 60% of a l 1  

bituminous coal mined in the  province in 1941, w i t h  

4,357,065 short tons produced in the Company's Sydney mines. 

Although the DCC share of coal production in Nova Scotia 

remained fairly constant during the war, the Company's 

actual production fell to less than three  million short tons 

by 1 9 4 5 .  Productivity likewise decl ined.  In 1941  the 

average coal output per man day was 2.049 short tons;  by 

1945, because of production disruptions and the NSS practice  

of channelling inexperienced or unskilled workers to the 

mines as replacements for miners who had enlisted, t h i s  
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figure deciined to only 1.579 short tons per man day. In 

the final months of the war, NSS officials abandoned al1 

efforts t o  increase the production of coal in Nova Scotia 

and admitted that three years of concerted effort in this 

regard had yielded no tangible result. 

Prior to  the establishment of NSS in March 1942, f e w  

attempts to control any facet of coal mining operations were 

made. In 1922 O t t a w a  had created the Dominion Fuel Board to 

report on production problems in Canada's coal fields and to 

advise it on policy concerning the granting of subventions 

to the coal industry. The creation of the W a r t i m e  Prices 

and Trade Board (WPTB) i n  September 1939 by Order-in-Council 

PC 2516 resulted i n  t h e  creation of the post of Coal 

Administratox, a position to which James McGregor Stewart 

vas appointed on 18 O c t o b e r  1939.' As originally 

envisioned, the job of the Coal Administrator was to 

supervise coal output and distribution, but over t i m e  more 

duties were added. O n  6 June 1941, PC 4061 made coal an 

essential comodity under the  Defence of Canada regulations, 

and transferred the functions of the Dominion Fuel Board to 

the jurisdiction of the Coal Administrator. In O c t o b e r  

1941, the creation of the National War Labour Board (NWLB) 

extended mandatory cost of living legislation to al1 

employees in essential industries including coal mining. 

Thereafter, the NWLB played a key role in the coal 

labour problems that arose i n  Nova Scotia. To begin with, 



longstanding grievances of coal miners with both coal 

companies and conservative UMWA leaders combined with 

wartime wage and price controls to f g n i t e  a year of labour 

unrest, which hit the operations of the DCC espec ia l ly  hard. 

A federal mediation panel attempted to solve lingering wage 

disputes in February and March of 1941, but rank and file 

unionists in Cape Breton launched a series of work slowdowns 

i n  defiance of M A  directives calling on them to keep up 

coal production.  esp pi te pressure from t h e  UMWA 

international office and the appointment, i n  July 1941,  of 

the tough minded Silby Barrett to control District 26 

militants, a significant portion of Cape Breton miners 

continued illegal job actions during the summer and autumn 

of 1941. Only with the passage of legislation in September 

1941 that tightened regulations governing legal strikes and 

prescribed harsh penalties for illegal work stoppages was 

full production resumed. 

The slowdown strikes cast a long shadow over NSS 

efforts to increase coal production. Many of the most 

radical miners were elected to local and district union 

positions in 1942, and they were strongly opposed to NSS 

regulatory control. Moreoves, one of the key issues in the 

slowdown strike remained unresolved into 1942. This was 

that the three largest Nova Scotia operators-the DCC, the 

Old Sydney Collieries, and the Acadia Coal Company-al1 had 

different basic wage rates. A report issued by the NWLB in 



March 1942 called for 

between the companies 

upt the wage rates in 
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continued 'supplementary negotiationsg 

and District 26 officials to 'level 

these three firms. This report also 

recommended that the Dominion government should be 

responsible for paying increased wages if the companies were 

unable to do soe6 In practice, the latter recommendation 

enabled UMWA officials in District 26 to lobby Company and 

government officials for increased wages for the duration of 

the war. 

When NSS was Paunched, it had no more success in 

solving the problems of the coal industry than had 

previously been the case. Since NSS possessed little 

control over the c i v i l i a n  labour force before the passage of 

PC 7595 in August 1942, complaints of arastic shortfalls in 

coal mines a l l  across Canada could not be addressed 

effectively during the Sumer  of 1942. One possibility 

contemplated by NSS w a s  a more lenient postponement policy 

for essential coal employees who were called up. This 

approach was resisted by DNWÇ officials, who remained in 

charge of military mobilization procedures until September 

1942. 

Meanwhile, WPTB officials were warning of an impending 

national crisis in the coal mines and insisting that the 

most urgent problem was "the provision of an adequate and 

contented staff of mine laboure1g8 Nor could this problem 

be addressed by simply transferring unskilled or 
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inexperienced men to the mines, a strategy that would result 

i n  no increase i n  coal output. T h i s  observation vas 

undoubtedly correct, but it would be largely ignored by NSS 

officials for the duration of the war. As events unfolded, 

the datal workforce in the Nova S c o t i a  coal f i e l d s ,  an 

employee class encompassing a l1  underground workers not 

working directly at the coal face, continued to expand 

during the war while the production workers declined in 

number. Between 1940 and 1944,  the number of coal face 

workers declined by almost 29%, while the number of datal 

underground workers increased by more than eight per~ent.~ 

The hard reality was that while many datal workers possessed 

the skills and qualifications to work at the coal face, NSS 

did not have the authority to compel them to do so. 

While the calls of the WPTB for inmediate action could 

be deflected by NSS officials, üMWA demands could not be 

ignored. In the spring of 1942, festering labour 

resentments led the DCc to place full page advertisements in 

the Svdnev Post-Record urging coal workers not to support 

their union.'0 District 26 officials countered by 

attempting to establish production committees to register 

grievances with Company officials. District 26 President 

Freeman Jenkins blamed the afbungling and indifferencew of 

DCC executives for the decline in coal production.'' By 

the same token, Charles Millard, Canadian Director of the 

Steel Workers Organizing Committee, maintained that the 
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Dominion Government's nvicious labour policyn of wage 

control vas directly responsible for the decline in coal 

production. This trend, union leaders argued, could only be 

reversed if labour was made an equal partner in coal 

production. But vhile some N S s  of f ic ia ls  in O t t a w a  viewed 

the proposed establishment of labour-management production 

committees as the "germ of something which may prove to be 

of the utmost benef it, others interpreted the üMWA 

proposal as nothing more than a publicity gixnmick designed 

to counter the DCC advertisements and to regain a measure of 

public sympathy after the 1941 slowdown strikes. L W .  

MacLeod claimed that management had every right to be w a r y  

of entering into negotiations for the establishment of 

production committees. The UMWA men now calling for 

production committees had been the leaders of the "infamous 

and shamefulv slowdown strike that had strangled production 

in 1941  and caused many miners to enlist i n  the armed forces 

to escape District 26 radi~alism.'~ 

If the idea of production committees was a non-starter, 

the NWLB cal1 for a levelling up of wages was irresistible. 

A f t e r  company and District 26 representatives failed to 

agree on how this would be done, N W L B  o f f i c i a l s  recommended 

that a conference be held in Ottawa between Department of 

Labour, company, and union of fi ci al^.'^ At this gathering, 

which vas held on 7 and 8 October 1942, preliminary 

agreement was reached on a union claim for more than 
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$793,000 i n  wage stabilization. Since  the Old Sydney 

Collieries Company vas able to pay its share of the  

levelling up funds, a balance of approximately $550,000 

would have to be paid by the government t o  many emplcryees of 

the DCC and the Acadia Coal Company. Silby Barrett, the 

ranking UMWA official ptesent at the Ottawa meeting, 

returned to Nova Scotia insisting that these wage 

disbursements had been promised on an annual bas i s  and that 

no strings had been attached concerning production figures. 

Detailed negotiations between the UMWA and the companies 

followed, but these proved difficult, whereupon Barrett 

threatened f urther j ob action.  l5 

This development led Minister of Labour Humphrey 

Mitchell to inform the union leaders in December 1942 that 

the goverment's arrangements with the companies over wage 

subsidies would be d e s i g n e d t o  bring long term stability t o  

the e n t i r e  coal industry. The intention of the government, 

he wrote, was: (1) that the disbursements would be within 

the range authorized at the October meeting in Ottawa; (2) 

that the agreement would '<result in a materially improved 

ratel8 of c o a l  production: and ( 3 )  that wages negotiated with 

the companies would be fixed for the duration of the war 

subject t o  cost of living increases granted by the NWLB.'" 

Noting that the NWLB had already granted close to $2,000,000 

i n  cost of l i v i n g  increasesto DCC employees s ince  the start 

of the war, Mitchell insisted that future production levels 
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must be commensurate with the goodwill the government had 

shown. In sum, wage increases and labour stability were 

f imly  linked. 

Silby Barrett and Freeman Jenkins, however, denied that 

they had promised to forego further wage increases for the 

duration of the war and insisted that the vage increase to 

be granted in the  levelling up scheme must be retroactive to 

1 October 1942.'' n i l e  Mitchell agreed that the issue of 

retroactivity could be discussed, he insisted that Barrett 

had already agreed to a wage freeze for the duration of the 

war once the levelling up was completed. In these 

circumstances, the further negotiations between union and 

DCC and ACC officials that commenced on 4 January proceeded 

w i t h  great d i f f i cu l ty .  B a r r e t t  claimed that he had been 

"fooled completelymt by Mitchell while in Ottawa, and DCC 

officials were incensed that the levelling up negotiations 

were viewed by the union as the starting point for massive 

wage increa~es.'~ Arthur Cross, President of the DCCms 

parent Company, Dominion Steel and Coal, complained bitterly 

to federal officials that wage concessions would not reduce 

absenteeism among District 26 workers or increase 

production. On the contrary, higher wages would only 

increase absenteeism in DCC operations and whet the appetite 

of UMWA officials for further salary increases. A t  the end 

of the day, however, the union and the companies made an 

agreement whereby $560,000 of Dominion goveniment money 



would be distributed t o  selected employees of the DCC and 

the ACC. l9 

In addition to providing wage subsidies ,  Ottawa also 

sought to address the crisis in the coal industry by 

modifying its military recruitment p o l i c i e s .  In October 

1942, a directive provided that, on request, any employee in 

the iron, steel, and coal mining industries could postpone 

his miïitary training to 15 February 1943. 20 plans were 

also developed in late  1942 to release military personnel 

with coal mining experience back to the mines. T h i s  scheme 

initially applied to the Western provinces only, but was 

eventually extended to encompass the Maritimes as ~ e l l . ~ '  

Since the tangible results of the release of large numbers 

of men from the armed forces would not be apparent until the 

second half of 1943,  cornplaints from WPTB officiais 

continued to pour into NSS offices in the final months of 

1942. The Canadian National Railways began to dip into 

reserve coal stocks in October 1942.~' In that same month, 

James McGregor Stewart noted that the increasing dependence 

on American coal placed Canada in a highly vulnerable 

position in view of the massive wave of labour unrest 

sweeping American coal fields. Stewart insisted that 

"severe curtailmentw of domestic coal usage would be 

necessary if the requisite numbers of men were not found and 

placed i n  coal employment." WPTB Chairman Donald Gordon 

felt tha t  NSS should be more diligent in directing skilled 



men to coal employment. NSS Director Elliot Little, 

however, ins i s ted  that a piecemeal approach directed at 

individual workers would be t'only a drop i n  the ocean* and 

would have "no perceptible ef fect f f  on the coal labour 

situôt ion.  24 

Despite overwhelming evidence to the contrary, Arthur 

MacNamara, after relieving Little of his duties as NSS 

Director, continued t o  proclaim publicly throughout December 

1942 that NSS had tfpractical ly curedw the labour and 

production problems in coal mines across the c o ~ n t r y . ~  

MacNamara admitted that L i t t l e  had envisioned sweeping 

measures designed to coerce men to report for essential 

employment, but he made known that no such action would be 

taken in the immediate future. Newsgapers across the 

country, however, refused ta support MacNamarafs rosy 

assessment of the coal situation,  The Montreal Standard 

called on the public to be ready t o  deal w i t h  an acute 

manpower shortage in coal employment and to ftreally shivertf 

i n  the  coming winter rn~nths . '~  Noting that  4,000 coal 

employees nationwide had joined the armed forces, the  

Standara noted that  "no exist ing legis lat ionw could "replace 

them or compel them t o  return. I1 Only Little's plan for the 

massive consolidation of the civilian labour force could 

solve the problem. 

Continued WPTB demands for  action on the  coal labour 

issue f i n a l l y  spurred sesious debate within NSS in January 



184 

1943." The immediate background to this was a survey, 

urged by MacGregor Stewart and agreed to by Defence Minister 

Ralston, of al1 Army men stationed in Canada to determine 

the avaflability of experienced coal miners? Around the 

same tirne, a WPTB survey showed that 1,700 men, including 

938 certified miners, were urgently needed in Nova 

~ c o t i a . ~ ~  In these circumstances, Arthur MacNamara 

succumbed to Stewart's demands for concerted action and 

agreed, on 14 January 1943, to appoint a special cornmittee 

to deal with the coal labour situation. In doing so, 

however, the Deputy Minister made the remarkable assertion 

that the massive labour shortfalls in the coal industry 

could be overcome 88without a great deal of d i f f i c ~ l t ~ . ~ ~ ~ ~  

Chaired by C . F .  Needham, the Coal Labour Survey 

cornmittee (CLÇC)~' met for the first time on 19 January and 

remained the primary NSS advisory panel on coal labour 

problems for the first s i x  months of 1943. In February 

1943, the CLSC vas empowered to investigate al1  matters 

relating to the production of coal. A variety of measures 

w e r e  discussed though not immediately adopted. ~ h i e f  among 

these was a stepping up of the release of miners from 

military service and a proposa1 for a nationwide publ ic i ty  

and morale building campaign on behalf of the industry. 

On 5 March 1943, the responsibility for managing the 

production of coal was transferred from the WPTB to the 

Department of Munitions and Supply. James McGregor Stewart 
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now became DMS Coal Controller and the majority of WPTB 

employees working on the coal problem switched departments 

with him. The Kinister of Munitions & Supply was the 

formidable C.D. Howe, and he quickly made his presence felt 

within Department of Labour circles. Howe attacked the CLSC 

f o r  providing no concrete solutions to the coal labour 

crisis and varned that the "alarmingn possibility of massive 

production declines must be met with vigorous actionmu He 

also attacked the optimistic assessment of the labour 

situation that had been provided to him, a document in which 

Humphrey Mitchell had claimed that more than 3,300 men had 

been placed in coal employment across the nation? Howe 

noted that  this figure d i d  not take account of separations 

from coal employment and that the majority of the coal 

placements had been farmers i n  t h e  Western provinces w h o  

would be leaving coal employment to return to their farms on 

1 May 1943.~ Noting that 2,748 coal miners--1,700 of them 

i n  Nova Scotia-had enlisted between 1 April 1 9 4 2  and 31 

March 1943,~' Howe asserted that the employment outlook in 

the industry was actually worse in the spring of 1943 than 

it had been at any tirne during the war. 

Despite Howels condemation of the NSS record i n  

relation to coal labour, no comprehensive measures were 

planned by NSS administrators in March and April of 1943 and 

business continued very much as usual. Working with the 

~ational Film Board, the CLSC continued to develop plans for 
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the inaugurat ion of the proposed p u b l i c i t y  campaign. I n  t h e  

same s p i r i t ,  the spec ia l  provis ions  concerning the  

postponement of coa l  miners applying to Mobilization Boards 

w e r e  extended to t h e  autumn of 1943. But t he se  w e r e  l i m i t e d  

rneasures, as w e r e  proposals t o  undertake a survey on 

absenteeism, t o  revive  the production committee idea.  t o  

reduce the income tax r a t e  for c o a l  miners, and to issue to 

t h e  p u b l i c  "a f u l l  and frank statementI1 of the d i f f i c u l t i e s  

facing the government i n  this " m o s t  d i f f i c u l t  of al1 labour 

supply problemsmwX Despite the hopes of NSS bureaucrats ,  

t h e  po l i cy  of re turn ing  military personnel t o  the c o a l  mines 

was not  ve ry  successful .  Although 500 A m y  men had 

volunteered to r e tu rn  to coa l  ernployment i n  Nova Scotia, 

only 59 had actually been r e l e a ~ e d . ~ ~  For its part, t h e  

RCAF re fused  to countenance t h e  temporary release of any 

personnel not des t ined  f o r  e s s e n t i a l  a g r i c u l t u r a l  

employment. I n  the week ending 27 March 1943, only 99 

placements had been made i n  Nova Scot ia  coal mines, w i t h  a 

net labour  demand f o r  an add i t i ona l  1 , 4 7 1  workers. 38 

Moreover. problems continued tu be evident  i n  the workplace. 

Absenteeism remained an issue, and data1 men wi th  mining 

certificates w e r e  re fus ing  t o  move to production pos i t i ons  

at t h e  c o a l  f a ce  because of the inc rease  i n  wages paid t o  

al1 coal employees since the s ta r t  of the war. 

I n  effect, t h e  first phase of t h e  N S S  response t o  t h e  

crisis i n  the coal i ndus t ry  i n  Nova S c o t i a  came t o  an end i n  
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A p r i l  1943. UMWA wage demands had been addressed, at least 

temporarily, through the  levelling up scherne agreed to in 

January 1943. Some preliminary attempts to address labour 

shortages had been made through the automatic granting of 

postponement to coal miners and through the release of 

limited numbers of Army personnel. The Coal Labour Survey 

conmittee had been formed to gather information and to 

report on a l 1  aspects of the labour crisis. Preliminary 

plans had been made to launch a national advertising 

campaign to boost morale and to highlight the n e c e s s i t y  of 

men volunteering for coal employment, although no campaign 

had been formally approved or funded. Finally, NSS 

off ic ials  had been put on notice that more serious measures 

might be needed to  address the situation i n  Nova Scotia. A t  

a meeting of the CLSC in ~ p r i l  1943, committee members 

agreed that some form of compulsion might be needed to 

secure the required numbers of workers. In the event, the 

second stage of the NSS response to the employment problems 

of the coal industry would involve the  greatest single 

e f f o r t  of the government of Canada in World War II to 

control a segment of the labour force. 

Not surprisingly, C.D. Howe provided the spark 

necessary to wake NSS of f ic ia l s  from t h e i r  lethargy. In a 

scalding denunciation of NSS policies, Howe vent directly to 

Cabinet in May 1943 to demand that the labour situation in 

the coal mines be rectified. Claiming that it was 
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"unthinkabletl for the War Committee of the Cabinet not to 

take "clrastic action to forestall so great a calamity," Howe 

insisted that al1 production problems could be "wholly 

attributedw to the failure of NSS to provide an adequate 

labour force in the mines.39 In practice, the War 

Committee rejected some of Howels demands, but his basic 

argument was accepted. At the 4 May meeting of the Cabinet, 

it was agreed that authorization was needed to prevent 

minexs from leaving coal employment and to compel al1 men 

with coal mining experience who were working in other 

industries to return to the p i t s .  A f t e r  br ie f  consultations 

with Company and union officials, Order-in-Council PC 4092 

was i s sued on 17 May 1943. This Order added Section 210A to 

PC 246, the NSS Civilian Regulations, which had been issued 

in January 1943. Al1 employees in other industries had to 

register a t  a local NSS o f f i c e  reporting coal experience, 

and al1 employers with knowledge of former coal miners in 

their employ had to submit that information t o  NSS 

officials. N o  man with coal mining experience was allowed 

to remain in other employment beyond 1 June 1943 without the 

approval of an NSS officer. Al1 men rejected by the armed 

forces on medical grounds or because of conscientious 

objection could be directed to coal employment under section 

202 of PC 246.  No coal miner would be accepted by the armed 

forces for enlistment until 1 February 1944, and al1 miners 

seeking postponement from military senice were not to be 



189 

isaued orders for medical examination or m i l i t a r y  training. 

An extensive nationwide publicity campaign accompanied 

the  adoption of PC 4092. Department of Labour press 

releases insisted that only a domestic solution would 

satisfy Canada8 s hunger for coal, and that the 

"extraordinary measuresw of PC 4092 would "open Mother 

Earthls storehouse still further.mcO Fu11 page 

advertisements describing the governmentls measure and the 

desperate situation in the  coal fields appeared in major 

newspapers in al1 coal producing provinces during June 1943.  

The CLÇC planned and coordinated a series of National F i l m  

Board productions about the coal industry." Humphrey 

Mitchell capped the advertising offensive with a national 

radio address on 14 July. ~ l a i m i n g  that  he had no intention 

of "unduly disturbing the public mindfn Mitchell exhorted 

men engaged in coal mining to fulfil t h e i r  "patriotic  dutyti 

and avoid any dispute that would disrupt production. He 

emphasized that the income taxes levied by the Dominion 

governent did not, as  UMWA leaders asserted, discriminate 

against coal mine ~orkers.~* 1n a remarkably inept example 

of scheduling, Mitchell's broadcast was immediately preceded 

by a CBC Vroduction Frontat broadcast that originated f r o m  

the coal mines of New Waterford and Sydney, Reporter Allan 

May noted that the "chief causetq of resentment among the  

members of District 26 was the federal income tax. After 

interviewhg several miners, May concluded that the miners 



L90 

were justified in their grievances. To çay the least, his  

assertion vas an inauspicious prelude to Mitchell's plea for 

labour peace and increased production. 43 

Not surprisingly, the Dominion goverment's efforts to 

resolve the coal production crisis provoked vigorous public 

debate. Following the passage of PC 4092, the Glace Bav  

Gazette condemned compulsory regulation, claiming that "more 

discontent" and %ore aggravationw would result from the 

"ostrich policyN that the government was following.ls O n l y  

improved working conditions, salaries, and income tax 

concessions, the Gazette asserted, would improve production, 

and any forced repatriation of ex-coal miners would only add 

a disgruntled c l a s s  of employees to an already volatile 

labour m i x .  In August 1943, the Globe and Mail joined the 

attack. According to Globe editorialists, the decision of 

the DMS to ration coal showed "the failure of NSS to 

function even in extreme ~ r g e n c i e s . ~ ~ ~ ~  Production 

statistics provided by Humphrey Mitchell in the House of 

Cornons countered positive NSS reports  on the coal labour 

situation; the government's a c t i o n  "to restore coal 

production [had] been done too la te ,  although the goverment 

was warned time without number over the past 18 months by 

its own of f i c ia l s  that just  such a situation lay ahead.! 

In a bid to address one of the UMWAms primary 

grievances, NSS officials formulated plans during the summer 

of 1943 to introduce a modified system of income tax 
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deductions for coal m i n e r s .  In August 1943 ,  District 26 

officials protested to Humphrey Mitchell that increased 

rates of taxation on overtirne work held back production, 

promoted absenteeism and dissatisfaction, and denied UMWA 

men the chance to provide the %ecessities of l i f e . ~ ~  In 

fact, discussions had already commenced among officials of 

the Departments of National Revenue, Finance, and Labour 

looking towards the possibility of introducing a flat annual 

taxation rate for coal miners. Under existing tax rules, 

the wages a worker made in an individual pay period were 

assumed to be indicative of the wages earned over the course 

of a whole year. A miner working significant amounts of 

overtime, therefore, jumped temporarily to a higher tax 

bracket and a greater proportion of his wage was deducted 

from his cheque. To remedy t h i s ,  government officials 

proposed that coal employees pay a constant flat tax  rate 

based on projected annual earnings. A f t e r  consultation with 

UMWA representatives, a modified income tax deduction for 

coal m i n e r s  came into effect on 31 August 1943. Ail coal 

firms employing more than 25 employees were required t o  fil1 

out foms indicating the expected annual earnings of each 

warker. The yearly pay was then correlated with existing 

tax tables and a constant tax rate was applied to the pay 

packet of an individual worker regardless of the number of 

hours worked or wages earned during the course of a two week 

or monthly pay period.'7 
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Despite the governmentss income tax concessions and big 

publicity campaign, the desired results of PC 4092 were not 

realized. Between 1 June and 31 August, 1,105 ex-coal 

miners in the Maritimes registered under the provisions of 

PC 4092, Of these, 351 w e r e  referred to coal employment, 

444 w e r e  allowed, for medical or other reasons, to remain in 

their existing jobs, and, as of 1 September, 310 awaited 

disposition.* According t o  Michael Dwyer, the NSS 

Maritime Regional Superintendent, the entire registration 

process had %ompletely bogged do~n,~* with men simply 

producing medical examination certificates claiming an 

inability to perfonn coal work that were "net worth  the 

paper they are printed on. d9 Men deerned fit for coal 

employment were simply appealing their medical examinations 

to NSS appeal boards. In the Minto area, 16 of 19 appeals 

were granted by NSS officials. In the New Glasgow area, 

Divisional Registrar Colonel Edgar Mingo s e t  up an A m y  

Medical Board with only one doctor instead of the normal 

two. Out of 40 ex-coal miners examined, 37 were judged to 

be medically fit to return to coal empldyment, but al1 37 

men appealed the décisions on the grounds that t w o  doctors 

were not preçent. ühen Mingo sent two new doctors to 

examine the men, the new Medical Board judged 30 of the 37 

appellants to be medically unfit for coal ernpl~yment.~~ 

~dditional NSS measureç taken during the summer of 1943 

did not result in any production gains. In July, Arthur 
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MacNamara issued a direct ive  that gave coal  mining priority 

over a l1  industries i n  the use of available unskilled 

labour. Mine operators, however, pointed out that they were 

swamped with unskilled help and that only an increase i n  the 

number of producers working at the coal face  would increase 

the output i n  the coal  mines of Nova ~ c o t i a .  To enlarge 

already bloated staffs would be to no avaiL5' The effort 

to release coal miners f r o m  the Army, one of the pillars of 

the NSS plan to augment production, might have helped bu t  it 

continued to yie ld  f rus t ra t ing  r e su l t s .  O f  the 2,200 miners 

who had been authorized for release by September 1943,  700 

had withdrawn t h e i r  applications to return to the p i t s  o r  

been sent overseas, 100  had returned to the Army, and only 

970 had gone to mines across the country, with the remainder 

awaiting allocation.52 There were several attempts to 

smooth the process of  release, but nany DND o f f i c i a l s  

r e s i s t ed  any suggestion that mil i ta ry  personnel should be 

compelled to re turn  t o  coal employment.53 At the same 

t i m e ,  UMWA demands continued t o  grow. With a l 1  residual 

issues arising out of the l eve l l ing  up of wages at the DCC, 

ACC, and OSC settled by the  summer o f  1943,  D i s t r i c t  26  

o f f i c i a l s  lobbied hard to l eve l  up wages a t  three other 

companies i n  Nova ~ c o t i a . "  Finally,  i n  the autumn of 

1943, exasperated Department of Labour o f f i c i a l s  authorized 

al1 District 26 claims for levelling up of wages in the Nova 

Scotia coal industry i n  t h e  vain hope that t h i s  further 
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increase in coal production. 

In the same period, however, some NSS officiais began 

t o  lobby Arthur MacNamara f o r  more draconian measures to 

remedy the coal labour situation. Allan Mitchell, Director 

of the Unemployment Insurance Commission, noted that PC 2254 

of 21 March 1942 ,  the order-in-Council establishing National 

Selective Service, empowered the NSS Director to coordinate 

the mobilization a c t i v i t i e s  of al1 government departments i n  

order to further the w a r  effort "in al1 its phases." This 

power clearly permitted new and s t e r n e r  measures to secure 

the release of skilled miners from t h e  armed forces: 

1 do not believe that the coordination of manpower 
policy which is defined in the above wording has 
been put i n t o  effect. If this w e r e  so, w e  would 
not be carrying out the present cumbersome system 
of trying to secure soldier miners from the Armed 
Forces, but would merely through the centralized 
control exercised at Ottawa over manpower issues 
issue an Order that al1 soldier miners were to 
report at given military depots for transfer back 
to the mines .'' 

In a remarkable response  that highlighted his aversion to 

full scale compulsion of workers, MacNamara firmly rejected 

Mitchell's prescription. Noting that only Russia, Germany, 

and Japan would countenance such measures, MacNamara 

asserted that the exist ing NSS efforts in the coal mines of 

Canada w e r e  "pretty drasticlt and that Mitchell's plan was 

neither "feasible nor practical. lts6 

The last major NSS initiative launched in the second 

half of 1943 centred on the extension of training classes to 
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facilitate the transfer of datal men to the coal face. Coal 

mining methods had changed radically since provincial mining 

laws were first enacted. The o l d  'Room and Pillarl method 

allowed two men to work together i n  one room, with these men 

responsible for al1 facetç of the  face operation including 

boring holes, blasting, cutting the coal, loading the coal, 

laying track, looking after ventilation, and putting up 

safety timbers. Because of the large area required for this 

method, it was difficult for foremen to provide close 

supervision, and producers had to be incredibly skilled in 

al1 phases of coal work. The @LongwallW mining method in 

place in most Nova ~ c o t i a  mines during the war, however, 

allowed many men to work together at the coal face under the 

supervision of a single foreman with no auxiliary duties 

such as laying track. NSS officials realized that this 

mining method allowed for the use of non-certified miners 

beside skilled coal miners w i t h  first class mining 

certificates. 

To encourage datal men in this direction, NSS 

representatives attempted to inaugurate a series of training 

classes in the larger coal mines in Nova Scotia. But while  

the companies indicated a willingness to participate in the 

training scheme, üMWA officials refused to endorse it. 

Preliminary discussions between the companies and District 

26 leaders in September 1943 resulted in the establishment 

of a small training class in Caledonia at the expense of the 
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DCceS7 In the final months of 1943, however, any hope of 

continued UMWA cooperation evaporated in the face of the 

union's continuing demands for wage increases. The District 

26 contract with the coal companies had expired on 1 

Febniary 1943, and a üMWA brief submitted to the HWLB had 

not been addressed. At the District 26 convention in 

October 1943, UMWA off icials  resolved not to support any 

training schemes. Wage increases of 15 to 17 million 

dollars annually, the union claimed, would settle al1 

production shortfalls in the province.5a In the same month 

as the convention, William Sneed, the former UMWA 

International Representative for Canada, advised MacNamara 

that al1 Vly-by-nightw NSS training schemes should be 

abandoned in favour of immediate wage increases. In these 

circumstances, the training option was abandoned until the 

spring of 1 9 4 4 .  59 

In the first five months of 1944 NSS did not attempt 

any new initiatives to increase t h e  production of coal in 

Nova Scotia.  District 26 miners were granted a one dollar 

per day increase in wages through an NWLB decision issued in 

December 1943,~' and additional income tax concessions were 

granted to al1 coal miners in July 1944.~' The provisions 

of PC 4092 barring the enlistment of coal miners were 

likewise extended to 1 August 1944. In June 1944, a second 

attempt was made to start training classes at the DCC in 

cooperation with the union. Two classes were eventually 
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begun with a limited number of participants in the No. 1-B 

and No. 24 mines." Although company officials continued 

to support the t ra in ing  option, DCC General Manager T.L. 

McCall noted that the dollar per day pay increase had only 

resulted in higher rates of absenteeism and had further 

decreased the incentive for data1 workers to move to 

producing positions at the coalface." On the bright side, 

an Order-in-~ouncil issued in March 1944 by the Nova Scotia 

government allowed males as young as 17 to work at the face 

if they were supenrised by an experienced miner. More than 

800 ex-coal miners were eventually returned to the Maritime 

coal fields under the registration provisions of PC 4 0 9 2 ~  

and more than 2 , 0 0 0  soldier miners were working in coal 

mines across Canada by June 1943 .6s None of these 

measures, however, resulted in an increase in the production 

of bituminous coal in Nova ~cotia. 

Aware that more than a year of NSS activity had not 

improved the dismal production figures in Nova Scotia mines, 

coal company officials launched a concerted campaign in June 

1944 to highlight existing labour problems to government 

officials in Ottawa. For his part, ToL* McCall detailed for 

E - J .  Bnuining, the new DMS Coal ~ontroller,~~ the severe 

problem of absenteeism r e s u l t i n g  from the increased wages 

being paid to District 26 e m p l ~ y e e s . ~ ~  McCall claimed that 

"the pick of our producers physically and as to loyalty8* had 

enlisted in disgust after the slowdown strikes of 1941, and 
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that their replacements, secured through NSS, had been of 

poor quality. The absentee r a t e  in DCC mines had increased 

from a daily average of 18 .2  percent in May 1 9 4 2  to 29 .7  

percent in May 1943, In the week in May 1944  that the DCC 

had paid the retroactive one dollar per day wage increase, 

the absentee rate among producers had reached a staggering 

41 .2  percent. In McCallgs view, price controls gave well- 

paid producers an incentive to stop working once they 

reached an acceptable level of earnings. Data1 workers also 

remained a pxoblem; 625 of them in the employ of the DCC 

either possessed first or second class mining certificates 

or possessed skills that would qualify them to gain the 

necessary certificate to work in producinq positions at the 

coal face. Nonetheless, they were not being transferred to 

where they w e r e  needed. 

Brunning quickly brought th& particular account of the 

failure of NSS efforts to the attention of Arthur MacNamara 

and other ranking officiais in t h e  Department of Labour, In 

view of production shortfalls in the United States and the 

possibility of increased demands on American coal after the 

Normandy invasion, the  ser rio us deterioration" in the 

Maritime coal fields necessitated immediate action. in 

1939, Brunning noted, producers had composed 36.4 percent 

(2,274 workers) of a total workforce of 7,209. By April 

1944, however, only 24.7 percent (1 ,554 workers) of the 

workforce was directly engaged i n  production. Comparing the 
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first five months of 1939 with the first five months of 

1944, production had declined by 16 percent and the number 

of producers by 3 1  percent. As a resul t  of various NSS 

initiatives, the  m i n e s  were 'Y looded with non-producersw t 

the high rates paid to datal workers provided no incentive 

for  them switch to production positions. Brunning called 

for an immediate NSS investigation into the production 

crisis; it was essential to induce datal men to move to the 

coal face and to change wage rates so as to achieve this. 

In July 1944,  more than t w o  years after the idea of 

production committees had been re jec ted  by NSS  leaders as a 

publicity ploy of the IMWA, a desperate Arthur MacNamara 

endorsed the  union's proposal. The first actual steps to 

get the committees going were taken at a meeting of 

D e p a r t m e n t  of Labour o f f i c i a l s ,  coal Company executives, and 

UMWA leaders at the Isle Royale Hotel in Sydney on 12-13 

~uly.* A wide variety of grievances were aired at this 

gathering. Company off ic ia ls  complained that absenteeism 

and deliberate union slowdowns were hampering production 

despite the large wage concessions that had been made to 

District 26 members. Union representatives countered by 

noting the msqualorvt of the coal environment, the lack of  

pension and recreational opportunities for miners, and the 

closing of liquor stores  in coal areas on Saturdays, a 

decision made by the Nova Scotia goverment on the 

recommendation of Humphrey Mitchell. A f t e r  two days of 
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rancorous debate, four understandings were reached: (1) 

Joint Production Committees would be established and would 

meet twice per month; ( 2 )  pressure would b e  exerted on the 

Nova Scotia goverriment t o  open liquor stores on Saturdays; 

( 3 )  companies would improve recreational and community 

f a c i l i t i e s  i n  company toms;  and (4) the formation of a coal 

commission would be sought to oversee the implementation of 

improvements in the industry . 
Although N S S  officiais clearly viewed the establishment 

of Joint Production Committees as an alternative to more 

coercive measures, pressure continued to build i n  July and 

August of 1944 for more decisive action. Beginning on 30 

July,  workers at the Acadia Coal Company in Stellarton 

walked of f  the job for f i v e  days, an event that l e d  ACC 

o f f i c i a l s  to document 4 0  cases of i l l e g a l  work stoppages 

between August 1943 and August 1944 .  According to the 

company, in February 1944  14 miners employed at the ACC N o .  

7 m i n e  had returned to the surface early  desp i te  being 

warned that they would be paid only  for the hours they had 

actually worked. When the men received their pay packets 

two weeks later and discovered that their pay had indeed 

been docked, they and 15 other men had refused to work. 

T h r e e  entire shifts had subsequently fai led to report for 

work over the next t w o  working days and 325 tons of output 

had been lest.* Production a t  the ACC mines had declined 

by more than 10,000 tons i n  t h e  first six months of 1944 
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compared with the same period i n  1943, and absenteeism had 

only increased in  response to the income tax concessions 

made in July 1944." To NSS Eastern Coal Consultant J . W .  

Macieod the situation at Stellarton typified the '*trivial 

causesN of the uchronicm strikes and tie-ups in the Nova 

Scotia coal f i e l d s ?  The majority of miners, MacLeod 

maintained, observed the rules of collective agreements, but 

they were "bedeviled by M e  noisy minorityN involved in 

f actional union rackets. 

The flood of criticism directed towards the 

governmentls handling of the coal labour force, the 

continued labour problems with UMWA men, and the declining 

coal production figures, led some NSS officiais to challenge 

Arthur MacNamara to solve the crisis in the Nova ~cotia coal 

fields through coercion. In August 1944, C.F. Needham 

called for "drastic disciplinary actionIw to be taken against 

miners and suggested, for the first time, that Compulsory 

Transfer Orders be used within mines to force datal men to 

work at the face? Needham noted that the DCC producing 

class of 1,900 workers was 900 short of the required nWer 

while there was a surplus of datal men working in the DCC 

mines, including more than 600 certified miners. DCC 

o f f i c i a h  likewfse lobbied MacNamara through the DMS Coal 

Controller for tough action. The Company's position w a s  

that al1 previous NSS initiatives, including the wage 

increases and income tax rebates, had only exacerbated the 



202 

pr~blem.~' Several of MacNamarals key advisors, however, 

lobbied against cal16 for coercion of the coal workforce. 

M.M. Maclean, the Director of Industrial Relations, asserted 

that Needham was "net intirnately informedal of the issues 

involved in the coal situation.- Needham was simply 

parroting L W .  Macleod~s viewpoint, a perspective that vas 

"entirely out of touchn with both union and company 

sentiment (this ignored volumes of correspondence from 

company representatives endorsing Needhamls views). 

~ccording to Maclean, the Joint Production Cornmittees would 

solve the problem. MacNamara agreed, and while admitting to 

Needham that he was %tymiedw on the whole issue, would go 

no further than suggesting that the NWLB investigate the 

possibility of a further increase in the wage differential 

between data1 and production workers." 

Senior NSS o f f i c i a l s  in the Maritimes, however, 

supported the views of Needham and MacLeod. On 24 August, 

NSS Regional Superintendent Michael Dwyer told MacNamara 

that the records of the previous 40 years showed that every 

wage increase had been followed by an increase in 

absenteeism and a decrease in production. In Dwyeras view 

the tirne had corne for  the  establishment of a permanent 

labour board with Vinal and supreme authorityw over the 

coal industrymn The development of a new labour polfcy 

"with some teeth in itm would initially be resisted, but the 

majority of the workers would agree to the new rules and not 
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allow the Vadicals  to w i n  if a strong hand [ w a s ]  brought to 

bear in the first place." Dwyer undoubtedly made a strong 

case, but once again M.M. Maclean dissuaded MacNamara from 

acting on it. Dwyer, Maclean argued, had a Wery biased" 

viewpoint and had swallowed the Company line. The Joint 

Production Committees would solve the problem of 

absenteeismmn 

In effect, the second stage of the NSS response to the 

coal  labour crisis ended in August 1944. While the most 

compulsory labour mobilization measures of the war had been 

ins t i tu ted  through PC 4092 of May 1943, coal production 

continued to decline steadily i n  the  16 months thereafter. 

Massive publicity efforts could not begin to address the 

real problem of a shortage of skilled miners. The release 

of coal miners from the armed forces, although the most 

significant source of men to augment producer staffs, 

proceeded with difficulty and could not fil1 the void 

created by the initial loss of s k i l l e d  producers to the 

armed forces. Training classes were only marginally 

successful and were not supported by UMWA officiais. Wage 

and income tax concessions designed to alleviate tensions 

within District 26 members led to greater levels of 

absenteeism rather than production gains. In desperation, 

the Department of Labour turned to Joint Production 

Committees as a way out but in practice these also failed to 

solve the problem. The result was Mat, having rejected 
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various calls for tough and concerted action, Arthur 

MacNamara and other NSS o f f i c i a l s  were reduced in the last 

months of the war to operating a tepid campaign of 

consultation and conciliation. 

By contrast, officials of the Department of Munitions 

and Supply attempted to spur the government to take a more 

interventionist approach. In September 1944, Coal 

Controller E.J. Bmnning lobbied C.D. Howe to wield h i ~  

influence because massive government subsidies to the coal 

industry were not resulting in production increases. The 

Emergency Coal production Board (ECPB) , Brunning observed, 
had been formed in December 1942 to monitor Canadian coal 

production. To encourage output and to prevent companies 

from collapsing, the ECPB administered a series of 

production subsidies to companies. To 1 June 1944, the 

~ominion Coal Company and its subsidiaries had received 

nearly eight million dollars in ECPB subsidies, a figure 

that did not include any of the increased wage costs 

shouldered by the government. The "chief reasonw for the 

operating losses coal companies in Nova Scotia were 

experiencing was the poor balance of producers within the 

coal labour force." This being the case, Brunning called 

for an Industrial Mobilization Survey to be carried out in 

al1 coal mines. Medically fit data1 men qualified to work 

at the face should be forced to do so or else face 

compulsory military senrice. 
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NSS immediately rejected t h i s  proposal. M.M. Maclean 

condemned it as a "great mistake,~~ while HoCo Goldenberg, 

Chairman of the Manpower Survey Cornittee in Ottawa, noted 

that any survey designed to comb men out of coal employment 

would "create nothing but confusion and misunderstandingtg 

since many men had been directed to the mines and frozen in 

that ernpl~yment.~~ For Maclean and Goldenberg the Joint 

Production Committees remained the only viable solution to 

the production problem. Brunning, however, refused to back 

d o m  and insisted that a "correct proportionw of datal men 

to production workers be established. Dismissing the Joint 

~roduction Committees as irrelevant, he insisted that only 

the threat of conscription could force datal men to work at 

the coal face? 

After C.D. Howe pressured Humphrey Mitchell to adopt 

Brunningls plan, a meeting of senior DMS and Department of 

Labour o f f i c i a l s  w a s  convened i n  O t t a w a  on 2 5  September 

1944 .  A t  this meeting, Arthur MacNamara admitted that the 

removal of the freezing provisions governing datal workers 

was an attractive option, but working against it was the 

possibility of widespread discontent among üMWA members. 

MoM* Maclean now finally admitted that the Joint Production 

Committees "would be too slow in adjusting the production 

pr~blem,~' and that the training schemes established in March 

1944 would not solve it either.* On the i r  side, the DMS 

representatives present proposed that a survey of datal men 



206 

in Nova Scotia coal mines be carried out to gain an accurate 

and comprehensive picture of the composition and 

qualification of the datal workforce. Agreement was reached 

on th is ,  and a Coal Labour Survey (CIS) form, modeled on the 

IMSP forms, was drafted within a week (Figure 2 and Figure 

3). Each datal worker vas required to report his 

qualifications for a production position and his reasons for 

remaining in datal employment. B y  the same token, employers 

were required ta f i l1  out a second form assessing t h e  

essentiality of each datal worker. Letters annomcinq the 

CLS were sent to al1 Company and union officials on 2 

October 1944, The first survey w a s  undertaken at  t h e  DCC 

and eventually 11 Nova Scotia coal companies and 8,677 

workers were canvassed. 

In the face of increased o f f i c i a l  scrutiny of coal 

mining operations and the datal workforce, UMWA officials 

suddenly sought government support for a new conciliatory 

labour strategy. The Royal Commission on Coal had been 

formed in October 1944, chaired by Justice W,F. Carroll, to 

investigate t h e  problems plaguing the coal industry across 

canada? District 26 President Freeman Jenkins informed 

E.J. Brunning on 5 October 1944 that the UMWA had adopted a 

t9Summary of Proposalsw calling for: (1) the union promotion 

of improvements i n  soc ia l  conditions, housing, and 

recreation; (2) the creation of central production 

conunittees; ( 3 )  the  union encouragement of B1energeticw 
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C o a l  Labour Survey Employee Form 
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Coal Labour Survey Employer Form 
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education programs ; (4) the development of Company 

initiatives to improve management techniques; (5) the 

development of special machinery for union-management 

cooperation; (6) the formulation, with government 

assistance, of mechanization plans; (7) the support of 

government labour experts in union education plans; and (8) 

the granting of the union shop. Jenkins asked that the 

"Summary of Proposalsn be accepted by DMS and the Department 

of Labour and that they in turn exert pressure on the coal 

companies to make it a joint labour-management brief to the 

Royal ~ommission.~ Not surprisingly, some NSS off ic ia l s  

jumped at the chance to facilitate union-company 

cooperation. M.M. Maclean t o l d  MacNamara that the UMWA 

document contained a "sound diagnosisw of the problems of 

the coal mining indu~try.~ In late October, Maclean 

advised that a special conference of al1 interested parties 

should be convened to explore wayç to adopt the UMWA plan. 

MacNamara, however, rejected Macleants c a l l s  for 

cooperation with UMWA officials. In a rare display of 

emotion, MacNamara informed his subordinate that he was 

disgusted with UMWA actions during the war and that the 

results of the CLS should be tabulated before any further 

act ion was c~ntern~lated.~~ In an even rarer move, 

MacNamara expressed his feelings about the union to C.B.  

Wade, the District 2 6  Economic Advisor, on 5 November 1944. 

Reiterating his belief that üMWA men were responsible for 
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production declines, MacNamara rejected the union proposals 

and insisted that the C U  would f o m  the basis of a solution 

to the industryls problems? Wade replied quickly; the 

union proposals, he wrote, should be considered an "integral 

partn of a larger ptocess--including the CU--designed t o  

increase production and stabilize the coal  labour force? 

The Coal Labour Survey would not solve anything s ince  the 

questions it contained were %ostly superfluousw and were 

viewed by the miners as being related to military service (a 

claim conf irmed by several senior N S S  off i c i a l s )  . 
Frustrated by the dismal production situation i n  Nova 

Scotia, some NSS officiais sought to place the blame on 

other departments. Chief among them was L E .  Westman, the  

NSS Associate Director-War Industries ,  a position created 

in the summer of 1944 .  In two remarkable memoranda, one to 

E.J. Brunning (October 1944) and the other to Arthur 

MacNamara (November 1 9 4 4  ) , '' Westman admitted that 

virtually every NSS initiative had been a failure. The 

retuan of s o l d i e r  miners to datal work rather than to 

production positions had been of limited value. Moreover, 

pay increases had bloated datal staffs, w h i l e  the training 

schools had not been a factor of  "any great con~equence.~ 

O n l y  three training classes were currently in operation at 

the Dominion Coal Company w i t h  a combined enrolment of less 

than 50 men. Westman blamed the DMç for the production 

declines. The real problem i n  Nova Scotia was  not w a g e s  and 
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labour supply but working conditions. Until these w e r e  

addressed, the "chronic problemsg' of the industry could not 

be solved. 

As might be expected, DMS o f f i c i a l s  re jected  Westman's 

analysis ef the situation. Brunning's special assistant on 

coal matters, C.L. O'Brian, refuted Westman point by point. 

Although he admitted that the number of Anny men workfng in 

the Nova Scotia mines was l imited ,  O'Brian emphasized that 

those released from the mil i tary  w e r e  the %teadiest workers 

in the pits.n* Again, while it was true that the number 

o f  men taking training classes had been Wery low," there 

was a "greater interestu than ever in t h i s  option. As for 

conditions underground, the mines were in "the best of 

phys ica l  condit ion," and DCC officials wete doing a 

"wonderful job of maintaining the f a c i l i t i e s . "  In O'Brianls 

view, only the use of mechanical loaders i n  the larger mines 

could solve the labour problem, but these machines could 

only be introduced after a period of "long and careful 

experiment.@@ A "mental conditionw existed among Cape Breton 

miners that afiected their  outlook, and only the ggutmost 

cooperationw between labour and management could overcome 

this. 

NSS and DMS officials hoped that the CLS would be the 

preliminary step to an eventual s h i f t  o f  data1 men to 

production positions, but in practice the CLÇ suffered from 

many of the same problems that plagued the Industr ia l  
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key considerations-a good response rate from the UMWA datal 

men and the subsequent interviewing of al1 men deemed 

qualified to work at the face. It was  hoped that the 

majority of sunreys would be returned by mail during October 

1944,  but the response rata during that month was  Y ar f rom 

s a t i s f a c t ~ r y . ~ ~  By 7 November only 35 percent of the 

surveys had been completed; this forced NSS o f f i c i a l s  t o  

issue 3,000 follow-up letters t o  miners urging them to fil1 

out t h e  CLS f ~ r m s . ~  By 7 December, 75 percent of the 

surveys had been completed, but, with the final report 

scheduled for delivery on 15 December, the NSS 

representative supervishg the survey, Peter MacAulay, asked 

that the plan to interview datal men be abandoned." DMS 

officia- immediately opposed t h i s  request; as C.L. O1Brian 

noted, the entire rationale behind the CLS was to use the 

biographical information on the forms to identify and 

interview the most promising datal workers. OmBrian agreed 

with üMWA officials that the CLS form contained many 

questions which w e r e  "net germane to the  main point" of the 

suxvey." In the middle of January 1945, the decis ion  was 

made to interview approximately 550 Dominion Coal Company 

employees . 
Remarkably, the interviews never occurred. In a 

Febniary 1945 weekly report t o  MacNamara, Willard Scot t ,  NSS 

Associate Director--Industrial Mobilization Sunrey, insisted 
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that persona1 interviews w e r e  unnecessary because CLS 

tabulations made it %ufficiently clearN why datal men were 

not going to the face.97 More than 3,400 datal men 

possessed first or second class mining certificates, but 

close to 65 percent of the individuals in this group w e r e  

over 4 0  years of age. Moreover, 63 percent of the 6,373  men 

who had completed the forms were either physically unfit f o r  

face work or had been declared essential by their employers. 

Although close to 800 of the men eligible for transfer had 

indicated that they would refuse, for a variety of reasons, 

to work in production positions, Scott maintained that a 

tighter control of the datal workforce would iron out many 

of the existing p r ~ b l e m s . ~  Specifically, he called for 

the adoption of f ive measures: (1) the i n s t i t u t i o n  of a f ive 

day week; (2) the close monitoring of extra shifts for datal 

workers to cut dom on absenteeism and overtime; (3) the 

alteration of PC 4092 to allow NSS officiais to compel men 

to p o s i t i o n s  within coal mines; (4) the return to the armed 

forces of soldier miners who refused to work at the face; 

and (5) the hplementat ion  of provincial measures to reduce 

the tirne needed to obtain a first class mining certificate. 

In a more subtle manner, Scott was advocating C . F .  Needham's 

suggestion that NSS control be extended to M e  supervision 

of individual workers in coal employment, with qualified 

workers being forced to move to the  face. 

Scott's views had considerable support among NSS 
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o f f i c i a l s ,  but Arthur MacNamaraWs actions ensured that 

nothing concrete would result from the CLÇ. L W .  MacLeod 

agreed with Scott that NSS should have power t o  compel 

certain men to work at the  face but he also maintained that 

the 799 so ld ier  miners working i n  Nova Scotia, 392 of whom 

were performing datal work, should be left alone? Both 

Company and NSS representatives supported the proposals for 

a five day work week and a clampdown on overtime shifts. 

MacNamara, however, fai led to act and sent the the completed 

CLS tabulations to the Royal ~oxnmission on Coal for 

information purposes only. '00 The coal companies were not 

even given the opportunity to move men who had indicated on 

the survey forms a willingness to switch to production jobs. 

T h i s  was because individual responses to the CLS could not  

be released to management without the permission of the 

UMWA.''' As a result, many experienced men remained i n  

datal posts in companies where no shortage of producers 

e x i s t e d .  In the mines of the Cumberland Railway & Coal 

Company, for example, 145 qualified datal men were willing 

to work at the coal face, but no production vacancies were 

available in that companyls ope ration^.'^^ A t  the same 

tirne, other cornpanies i n  need of production workers did not 

have access to the information needed to identify t h e m .  

In truth, MacNamara had the support of many senior N S S  

o f f i c i a l s  i n  h i s  de facto abandonment of regulatory control 

of the coal labour force. On 14 March 1945, L.E.  Westman 
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tried to reduce the demand for 1,100 producers in the coal 

mines across Canada, but that it was "questionable whether 

the net result would juç t i fy  the means."lo3 Noting that a 

plan had been adopted to ensure that the soldier miners 

would not be interrupted in their employment, Westman 

succinctly summarized the position that NSS would now take 

f o r  the duration of the war: 

From the point of view of the present emergency, 
it can be said that no radical changes are l i k e l y  
to take place in respect to new developments of 
coal resources, improvements in working conditions 
and mechanization, labour relations, and 
absenteeism. 

Defeatism was now also evident in Cape Breton itself. Thus, 

when Nathan Cohen resigned his editorship of the Glace Bav 

Gazette in March 1945, he denounced Cooperative Commonwealth 

Federation supporters in the UMWA for "creating confusion 

and d i s t ~ s t , "  and "sapping awayw the interna1 strength of 

the union.lDC When the CCF dominated a union, he ventured, 

it would inevitably be ltsmothered by an atmosphere of 

inactivity on basic issues,u8 and strikes were provoked by 

CCF members "at the expense of the war effort to serve their 

own pur pose^,^ 

During the spring and summer of 1945, labour relations 

deteriorated in the Nova Scotia coalfields, On 20 February 

1945, after the NWLB had rejected a union proposa1 for 

increased wages, a strike vote had been called by District 

2 6  President Freeman ~enkins.'~~ Despite Humphrey 
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Mitchell% public warning that this would not further the 

miner's cause and that a strike was forbidden under the 

provisions of the Wartime Wages Control Order, the vote 

carried and a series of tie-ups and work stoppages ensued. 

The most remarkable stoppage in production occurred in June, 

when UMWA miners in Glace Bay went on strike in support o f  a 

group o f  waitresses at the Glory C a f e  who had been fired and 

were being denied their pay u n t i l  t h e y  returned their 

unifonns. -cal unions determined that cafe owner Lee Yen 

was "in league with other cafe owners in a move to smash the 

waitresses' union1'; this made full UMWA support of the 

waitresses mandatory. '06 Two days were lost in the mines as 

a result of the job action. NSS officiais denounced the 

UMWA leadership for their role in this and other 

disruptions. J.R. McDonald, the leader of the Glace Bay 

walkout, had served t i m e  in Dorchester Penitentiary for rape 

and assault, and JwW- MacLeod called on John Lewis, the 

international president of the UMWA, to suspend Whis fine 

champion of w a i t r e ~ s e s ' ~  and any other  local union leaders 

who participated in illegal s t r i k e s .  

In other respects, however, N S S  adopted a hands off 

approach to the problems of the industry for the remainder 

of the war. During this period, absenteeism continued to 

increase while production continued to go down. By June 

1945, absenteeism had reached a daily average of 30 percent 

in the Nova Scotia coal induçtry-a rate characterized by 
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NSS officials as a "deliberate and calculatedu9 attempt to 

produce more overtime work.'07 Production declined by s i x  

percent per month from January to June 1945, a situation 

made worse for the country by a simultaneous import cut of 

10 percent in Axnerican coal? In June, Humphrey Mitchell 

offered an increase of 25 cents per ton in the existing 

subsidy for coal, with the s u  realized thereby to be 

divided among union members  if the UMWA would agree to a 

contract for 12 rn~nths.'~ Key NSS officials, however, 

cautioned that decreasing production rates would be a 

"foregone  conclusion^ if data1 wage rates were increased as 

a result of Mitchellus offer."' NSS representatives 

welcomed the  end of the war in the Pacific as an opportunity 

to extricate the Dominion government from t h e  morass of t h e  

previous three years in the coal industry. W i t h  the return 

of thousands of men to Cape Breton and the nationwide early 

release of more than 600 coal miners from t h e  armed forces 

under the Industrial Selection and Release Plan,"' freezing 

regulations and compulsory direction of ex-coal miners were 

dropped i n  September 1945. Then, i n  November, desp i te  the 

fact that the industry was still i n  a tuprecarious 

condition," PC 4092 and the emergency regulations governing 

the coal labour force were re~ealed."~ 
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The effort to regulate the labour force in the Nova 

Scotia coal fields vividly illustrates the remarkable 

difficulty NSS officials could experience in providing 

manpower for vital industry. NSS bureaucrats were given 

extensive regulatory authority over the coal industry but 

they w e r e  unable to stop the decline in coal output after 

1939. To be fair, the enlistment of more than 3,000 

experienced coal miners, more than half of them from the 

~aritimes, put the coal industry in a precarious labour 

situation from which it could not easily recover. Working 

against NSS initiatives also was the militancy of UMWA 

~istrict 26. Despite the fact that, among seven major 

industrial groups, the increase between 1939 and 1945 in the 

wages of coal miners stood second only to the increase 

achieved in the same period by loggers, the UMWA remained 

militant.'13 Faced with an acute labour shortage of 

skilled employees with çpecialized training and a festering 

labour relations environnent, NSS officials were thrown on 

the defensive. With the issuance of PC 4092 in May 1943 and 

the adoption of the training scheme and publicity campaign 

approach, NSS became l i t t l e  more than a monitoring agency of 

the coal agency. In fact, not a single NSS initiative, 

apart from the failed C m ,  was offered during the final 12  

months of the war. 

Al1 of this allows a significant addition to be made to 

the historiography of the Maritimes during the Second World 
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War. ~ichael Earle's account of the 1941 slowdown strikes 

provides an important analysis of the coal labour force from 

the perspective of the UMWA D i s t r i c t  26 militants. B u t  his 

attempt to excuse illegal job action as a legitimate and 

valid expression of the egalitarian and democratic impulses 

of rank and file union members f a i l s  to take account of the 

pivotal role the UMWA played in frustrating measures 

designed to increase coal production during a period of 

national emergency. The history of the Dominion 

governmentls wartime efforts in relat ion to the Nova Scotia 

coal industry also calls into question certain other ideas 

about the treatment of the Maritimes i n  th i s  period. Ian 

M c K a y  and Gary Burrill have noted that the role of the 

federal government i n  M a r t i t i m e  economic development has 

been nprimarily parasi t ical  rather than productive. BY 

the same token, Ernest Forbes has argued that Ottawa 

virtually abandoned Maritime economic interests during World 

War II apart from token gestures of financial aid."' On 

the evidence presented here, however, the case can be made 

that no region of the country received such specialized 

wartime attention in the field of labour mobilization as did 

the Maritimes. Ta 3 1  March 1946 ,  the Dominion government 

paid more than 18 million dollars in wartime production 

subsidies to Nova Scotia coal  operators. T h i s  substantial 

expenditure, together with the remarkable degree of 

attention paid to labour force matters by NSS officiais, 
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demonstrates the commitment of the  Dominion government to 

industrial enterprises in the Maritimes between 1939 and 

1945. Although the efforts made in relation to the Nova 

Scotia coal labour force must be viewed as a s t r i k i n g  

example of the  failure of NSS to regulate the civilfan 

workforce effectively, there can be no doubt about the 

commitment of the national government to Maritime industry. 
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Chapter 7 
Halifax Longshoremen 

In the summer of 1950, captain R.F. Spring, Controller 

of Loading Operations i n  the Port o f  Halifax, commented as 

follows on a proposa1 that  would have eliminated or altered 

his position as supervisor and CO-ordinator of longshoremen 

on the Halifax docks: 

My own opinion is that the present method of 
despatching labour to the  various waterfront 
operations is a good one and should not be 
discarded or interfered with. If it is 1 do not 
see any alternat ive  but a return to the former 
system of 'have a look' which vas supplanted by 
the present one, and which has undoubtedly been a 
benefit t o  Halifax as a whole and will continue to 
be so i f  any future crises arise. 1 

In thus defending h i s  job, Spring was also standing up for a 

system that vas one of the great w a r t i m e  successes of NSS 

and the Department of Labour. Utilizing the sweeping powers 

granted t o  them to CO-ordinate t h e  civilfan labour force, 

NSS officiais were able to transform fundamentally patterns 

of longshore work that had prevailed in Halifax for decades. 

Moreover, this transformation endured into the postwar 

period-in marked contrast to many of the other changes NSS 

put into effect. By de f in i t i on ,  the story of the Halifax 

docks i n  Woxld War II constitutes an important chapter i n  

the badly neglected history of longshoremen in canadaa2 

That story a l s o  exemplifies the positive side of government 

intemention i n  the labour market i n  wartime Canada. 



Business in the Port of Halifax quickly boomed after 

the declaration of war in 1939. Table 6 shows the increase 

in cargo tonnage handled in the port between 1939 and 1946. 

In keeping with these figures, the number of deep sea or 

ocean going vessels arriving or departing f r o m  the port 

Table 6 
Annual Cargo Tonnage in the Port of Halifax, 1939-1946' 

increased from 3,116 in 1939 t o  a peak of 7,067 in 1943. 

Gross cargo tonnage of al1 ships increased from a w a r t i m e  

low of 2 - 2 6  million tons in 1939 to a maximum level of close 

t o  6 . 3  million tons in 1944. Not surprisingly, change of 

this magnitude had serious implications for the hiring of 

longshoremen and the organization of their work. Prior to 

1939, the 'have a look' or *shape-up' h i r i n g  method 

Year Inward Cargo 
Tonnage 

Outward Cargo 
Tonnage 

% Halifax to 
Canadian 
Total 
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dominated longshore labour p r a c t i c e  in Halifax. Men seeking 

work would arrive at a dockyard to be selected on an 

individual basis by a gang foreman. No central agency 

existed to constitute permanent gangs of skilled stevedores, 

and longshore work was highly  irregular and casual i n  

nature-  Halifax dockworkers were unionized under the 

Halifax LongshoremenIs ~ssociation (HIA), a branch of the 

International Longshoremenls Association (XIA),' and the 

HL& kept a tight rein on menbership. T o  assure the smooth 

handling of w a r t i m e  cargo, therefore, Department of Labour 

and NSS officials had to address two key issues. First, the 

H U  would have to be persuaded to provide a considerable 

number of additional longshoremen to deal with the increased 

t ra f f i c .  Second, the notoriously inefficient 'have a look1 

hiring scheme would have to be replaced w i t h  a system that 

could allot regular gangs of workers to ships loading or 

unloading cargo. In practice, these requirements were not 

addressed in a comprehensive fashion u n t i l  l a t e  1 9 4 3 .  

The P i r s t  meeting between Department of Labour 

officials and the parties concerned with longshore 

operations in Halifax occurred i n  February 1941 .  At this 

gathering, Minister of Labour Norman McLarty heard a variety 

of complaints from the shipping companies about the 

intransigence of some HLA workers and the failings of the 

'have a look1 system of hir ing .  As a result of this 

discussion, the HLA agreed t o  admit temporary menbers, or 
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cardmen, into the union for the duration of w a r ,  to increase 

the number of day gangs, and to begin a limited number of 

night shifts. As well, the HLA and the employers agreed to 

the appointment of an arbitrator to settle future 

differences between them.' Subsequently, by PC 1706 of 10 

March 1941, Vincent MacDonald, Dean of the Law Facuhty at 

Dalhousie University, was named to this position. Despite 

these changes and HLA promises to increase union membership 

on a voluntary basis, problems continued through 1941. In 

August, McLarty met with employer representatives about the 

continuing failure of the HLA to supply enough workers. 

Only 208 cardmen had been added to union ranks, and the 

employer representatives maintained that only 800 o f  the 

1 ,300  registered longshoremen showed up regularly for dock 

work. This poor turnout was causing a decline in the volume 

of tonnage handled. While MacDonald's appointment as 

arbitrator was applauded by the spokesmen for the shipping 

companies, they also noted t h a t  he did not have the 

statutory authority to repuire needed change. 6 

In December 1941, the H m , led by A.M. Sullivan, and 

the employers reached on their own a Working Agreement 

designed to alleviate the problems which had arisenO7 This 

agreement guaranteed a day wage rate of 77 cen t s  per hour 

and a night wage rate of 88 cents per hour (exclusive of war 

bonuses) but left the HLA responsible for finding 

nsubficient numbersn of workers to ensure the prompt 
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unloading and despatch of ships. The H U  now promised to 

use its powers t o  prevent irregularity of attendance." 

This was promising; but the employers were soon reporting 

t h a t  haphazard h ir ing  schemes and irregularity of attendance 

were rendering the Working Agreement invalid, despite  the 

accession of a more CO-operative HLA President, P e t e r  

Garnier. George Huband of the British Ministry of  War 

Transport informed C.D.  Howe i n  January 1942 that words 

could not express the Ifextreme seriousnessw of the Halifax 

s i tuat ion. '  Despite the addition o f  350 cardmen to the 

H U , the number of longshoremen in Halifax could not handle 

the increasing demands of wartime traffic. 

In response ta al1 this, the  Department of Labour 

appointed MacDonald to study the  situation and submit a 

report that would form the basis of a complete 

reorganization of work in the port .  MacDonald subsequently 

m e t  with Colonel A.N. Jones of the Shipping Cornmittee of the 

Halifax Board of Trade, Garnier and Sullivan of the HLA, and 

a variety of other Port of fi ci al^.^ He submitted his 

report, which ran to 38 pages, on 12 February 1942. 

MacDonald concluded that the "haphazard hiring systemn of 

rounding up individual men at dock gates when ships arrived 

and firing them the moment work ended vas completely 

outdated. To improve conditions, the 'have a look' system 

of h ir ing  individual workers would have to be replaced with 

a system that permitted the hir ing of gangs of skilled 
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workers. Altogether, MacDonald made fourteen 

recommendations. H e  also advised that the changes required 

should be made through Order-in-Council rather than through 

negotiation between the employers and the union. T h e  HLA 

should be required to admit enough cardmen to its permanent 

membership to bring this group to a strength of 1,200; by 

the same token, it should be required to grant an additional 

800 temporary cards to bring its overall strength to 2,000. 

Moreover, 'a Controller should be appointed to wield supreme 

authority in a l l  port matters, and a central despatching 

agency formed to deal with the problem of absenteeism and 

the need for properly constituted work gangs. 

As a result of MacDonald's report, PC 1758 was issued 

on 9 Piarch 1942.  It called on the Minister of Labour to 

prepare a " w a r t i m e  plan for the re-organization of ship 

loading and unloading operat icns  i n  t h e  Port of Halifax." 

Under this plan, the following steps would be taken: (1) a 

Controller of Loading Operations would be empowered to co- 

ordinate al1 dock ac t iv i t i eç ;  ( 2 )  the 'have a look1 hiring 

scheme would be abolished and longshoremen would be called 

at regular times; (3) al1 cardmen would be admitted to the 

HLA with full privileges and additional temporary cardmen 

would be recruited to bring the longshore labour pool to 

1,700 men; and (4) the daily hiring of individual workers at 

the job site would be abolished and al1 longshoremen would 

be hired in fixed, permanent gangs through a central 
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despatching agency. Men who refused to work without a 

valid excuse would lose their dock permits. 

After Minister of Labour Humphrey Mitchell travelled to 

Halifax for discussions with the HLA, part of Ottawa's plan 

was put into effect by PC 3511 of 30 April 1942 .  Under this 

Order, the Controller was given authority over al1 Port 

matters w i t h  M e  exception of wage rates. The 'have a look' 

system was to be abolished and al1 existing and future 

cardmen were given "complete equality with permanent 

membersw of the HLA with respect to hiring and working 

privileges. A Central Despatching Agency (CDA) was to be 

established and gangs were required to work at night when so 

directed. For the position of Controller the goverment 

recruited Vincent MacDonald; John Je Green of the Eastern 

Canada Stevedoring Company of Montreal was named Port 

Loading Superintendent; and Charles Train was brought from 

the Vancouver dockyards to organize the central despatching 

system. 1 O 

MacDonald wasted no time getting to work. After 

submitting an office budget appropriation of $8,900 for a 

two month period beginning 1 April 1942, and an additional 

estimate of $28,600 for 1942-1943, he demanded that the 

despatching of longshore workers be taken completely away 

from the offices of the Unemployment Insurance Commission 

and that he be given a Tree handtt in organizing the CDA." 

Although the offices of the UIC were not formally 
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incorporated as part of the NSS structure until September 

1942, plans vere already afoot to use them as employment 

offices under NSS regulations. Arthur MacNamarats view was 

that the CDA should be incorporated as a UIC office to 

assist in record keeping;'2 some UIC officers in the 

Maritimes, however, supported MacDonald's cal1 for autonomy. 

For example, after meeting with MacDonald, Green, and Train 

in early May, A.C.  Hudson, UIC Supervisor of Placement 

Operations in the Maritimes, wrote that the CDA "should not 

in any sensen be considered a part of  the UIC system. In 

part, MacDonald opposed UIC involvement in the CDA because 

stevedores w e r e  not covered under the Unemployment Xnsurance 

A c t .  But he was also anxious to have the same degree of 

control over the CDA as he had over al1 other port 

f ~ n c t i o n s . ~ ~  Ultimately, despi te  MacNamarats continued 

resistance, MacDonald got h i s  way and the CDA functioned as 

an autonomous unit for the duration of the w a r ,  

MacDonald also had trouble early on  with the H U ,  which 

attempted to block the appointment of John Green as Port 

Loading Superintendent. On 2 May, Peter Garnier informed 

Humphrey Mitchell that the HLA would not accept the 

appointment of Green to any post i n  the Halifax system. 1 C 

At a meeting of the HLA on 17 June the terms of PC 3511 were 

rejected specifically because Mitchell had refused the 

union's demand that Green be r e p l a ~ e d . ~ ~  MacDonald thought 

that it would be prudent to "remove this unnecessary spot of 
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fri~tion,"'~ but MacNamara and Mitchell refused to give 

way.  Pressed for a justification of h i s  rejection of Green, 

Garnier told Mitchell in July that the HLA had been promised 

that the Controller, the Port Loading ~uperintendent, and 

the Chief Despatcher would not be comected in any way 

either with the union or the employers. '? Green s 

association with the Eastern Canada Stevedoring Company in 

Montreal violated this guarantee. His American citizenship 

was another liability as there were many qualified Canadian 

candidates for the job.18 Eventually, Mitchell had to back 

down; in July it vas announced that Green would be replaced 

as Port Loading Superintendent by Captain W.F. Spring of 

Vanco~ver.'~ H i s  appointment, however, along with that of 

Train, also stirred criticism. In August 1942, Halifax M.P. 

Gordon Isnor told Mitchell that these appointments would not 

lessen the "growing dissatisfactiontl along the waterfront 

about the governmentls interference in longshore work." 

In reply, Mitchell wrote that the prirnary reason for 

choosing Spring and Train lay in the fact that Vancouver had 

been operating under a central h i r i n g  hall for some time. 

Throughout the autumn of 1942, HLA officiais continued 

to resist the radical revision of existing longshore hiring 

methods. MacDonald's work was made more difficult, 

moreover, when he decided to leave the office of Controller 

at the end of 1942 to become Assistant Deputy Minister of 

Labour. In anticipation of this change, E.L. Cousins, 
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Wartime Administrator of canadian Atlantic Ports (WACAP) 

within the DMS,*' was asked to assume the position, but he 

declinedau Instead, he suggested that Major J . K .  Wyman, 

Superintendent of Grain Elevators for the Montreal Harbour 

Commission, be offered the post. Nothing came of this, and 

on 26 November 1942, by PC 10323, Captain R.G. Perchard, 

Deputy Harbour Master of the Port of Montreal, vas named to 

the job. MacDonald, however, remained the leading figure in 

pushing forward the reorganization plan. 

In December 1942, the HLA voted to accept the new 

hiring system for a three month trial period, but the union 

refused to admit 1,500 temporary cardmen." Under pressure 

from I L A  President Joseph Ryan, who had been visited in New 

York by ~acDonald,~~ Peter Garnier endorsed the three month 

t r i a l  period, but only t o  avoid an open split with the HLA1s 

parent union. To facilitate matters, Department of Labour 

officiais next agreed to a H U  request that three of its 

members be named to the new despatching agency.15 Humphrey 

Mitchell applauded this development as a ~welcome changeM in 

the HLA position," while MacDonald was willing to go along 

with it in order to avoid a repetition of the "passive non- 

CO-operation which [had] previously delayed the scheme for 

months." On 8 February, in fact, HLA members had voted to 

reject the entire longshore reorganization plan, but 

pressure from the goverment and the ILA forced them to 

approve MacDonald's planaL7 In practice, PC 24/1280 of 17 
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February 1943, allowed the Department of Labour to appoint 

the staff, including HLA members, of the CDA effective March 

It was on thfs l a t t e r  date also that the three month 

t r i a l  period would begin. 

The regulations MacDonald devised for the CDA had 32 

sections and involved sweeping change? They confirmed 

the primacy of the Controller and the use of the CDA at 59 

Hollis Street as the sole clearinghouse for longshoremen. 

Each longshoreman would have to register with the C h i e f  

Despatcher and be cleared to work through the issuance of an 

identification card by the Controller. R e g u L a r l y  

constituted work gangs would be under the control of gang 

foremen, who would receive instructions from the CDA to 

order the members of t h e i r  units to report directly ta 

jobsites. Companies seeking men for day, evening, or night 

work would have to submit orders at a specified t i m e  before 

the m e n  were required. Men absent from a gang w i t h  a good 

excuse would be replaced by men from a Surplus Board under 

the direct control of the CDA. The Contraller would 

determine the number of gangs needed t o  operate port traffic 

and could constitute extra gangs from the Surplus Board. In 

contrast to previous practice, gangs could be  shifted from 

ship to ship once work on a particular vesse1 had been 

completed. Longshoremen could not pick  their own 

assignments and had to accept any positions offered to t h e m .  

Representatives of both the employers and the HLA would have 
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access to the  C h i e f  Despatcher to ensure that the 

regulations were being carried out. Despatching hours for 

men on the Surplus Board would be 8-9 a.m. for the day 

shift, 1-2 p.m. for the evening shift, and 7 -7 :30  p.m. for 

the night shift. Payment of workers on the Surplus Board 

would commence a t  the  moment of despatch, and each man would 

be allotted 30 minutes to arrive at  the jobs i te .  

Despite the comprehensive nature of this scheme, the 

CDA failed to m e e t  the demand for longshoremen in Halifax 

because of the acute manpower shortage both i n  the city and 

the Maritimes generally. In March 1943, E.L. Cousins 

informed C.D. Howe that critical labour shortages were 

plaguing the efficient operation of the CDA? Previous 

studies had shown that 807 permanent HLA members had been 

augmented by 794 cardmen, but only 1,350 men had registered 

with the n e w  Hollis Street h i r i n g  hall and, on average, only 

1 , 2 0 0  w e r e  woxking each day.  On 13 March a shortage of 442 

men was recorded. A conference with Halifax officiais, 

Cousins reported, had resulted in 10 CNR boarding cars being 

obtained to house workers being brought to Halifax to work 

on the  docks. This had helped matters, but 2 , 5 0 0  men would 

be needed to handle al1 cargo demands. Subsequently, 

cousins becante the driving force behind the construction, 

over the objections of area re~idents,~' of a bunkhouse 

complex to house 750 men needed to augment the HLA 

workforce. This complex vas located on MacLean Street, and 
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the men living there had t h e i r  way paid to Halifax by NSS. 

By the beginning of May 1 9 4 3 ,  2 ,043 men were officially 

registered at the CDA, but daily turnout continued t o  be 

problematicalOY O n  1 4  May, Colonel A.N. Jones, Chairman 

of the Halifax Steamship Committee, informed Humphrey 

Mitchell t h a t  there had been a shortage of 477 longshoremen 

t h e  previous day and that by 7 : 0 0  p.m.  16 ships had been 

idle. This was a s i t u a t i o n  that demanded nprompt 

actionOnu A day later G o P o  McLaren of the British 

Mfnistry of War Transport  complained that 32 vessels w e r e  

wai t ing t o  be loaded. Unless NSS officials provided 1,000 

men and star ted night work, War Transport  o f f i c i a l s  Ifwould 

be backed u p  i n t o  an impossible s i t u a t i o n f 1  and would have t o  

use American por t s .  34 

All of this prompted Vincent MacDonald to countenance a 

more direct and compulsory program of  ac t ion .  T h i s  

eventually included the introduction of mandatory night 

shifts, the f reez ing  of longshoremen i n  t h e i r  employment, 

the compulsory t r a n s f e r  of labour to dock work, the 

establishment of a minimum wage, and the formation of a 

reserve labour b a t t a l i o n  to keep men on the job and provide 

a ready surplus of workers when traffic i n  Halifax reached 

peak l eve l s .  O n  17 May MacDonald met with representatives 

of the employers. Aftewards, he rated the operat ions of 

the h i r i n g  h a l l  as being I1reasonably s a t i s f a ~ t o r y , ~  but  

cxiticized the flconstant uncontrol lable  d r i f t f1  of 



longshoremen to other industries." The next day he met 

with MacNamara and other key NSS officials to consider what 

further steps could be taken to ameliorate the situation in 

Halifax. As a result of this consultation, NSS offices 

throughout the Maritimes were instructed to give longshore 

labour demands the highest priority and advertising blitzes 

were authorized to publicize the need for experienced dock 

workers. MacDonald himself was entrusted to devise plans 

for the guaranteed vage and the reserve labour battalion. 

He was likewise assigned the tasks of speeding up work on 

the bunkhouses and informing the HLA that the hiring hall 

scheme would continue once the  three month trial period 

expired on 31 May 1943." In the meantirne, statistical 

evidence continued to flood into NSS headcparters about the 

extent of the problem in the Nova Scotia capital. From 1 

May to 23 May 1943, loading operations were short an average 

of 325 men per day, only 10 percent of gangs worked in the 

evening, and there was no night work. Twelve ships were 

diverted to American ports during the month of May, and 

British Ministry of War Transport officials urged that a 

meeting of al1 interested parties be held to devise some new 

way to address the labour cri si^.^^ 

On 31 May MacDonald wrote to MacNamara about the 

continued opposition of the  HLA to the hiring hall 

procedure.= ~ h i s  union opposition, together with the 

continuing shortage of labour and the diversion of ships to 
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American ports, indicated the llimmediate necessity'of 

further goverment action.I1 In MacDonald's view, what w a s  

n o w  required was a labour reserve to augment the established 

longshore workforce. Many HLA m e m b e r s  viewed the CDA with 

"great hos t i l i tyn  despite t h e  "indispensable service" 

offered by its three union despatchers. On 26 May 1943, the 

HLA had voted by 126-74 to discontinue support for the 

hiring hall scheme even though 2,043 stevedores were 

registered at the Hollis Street office. According t o  

MacDonald, 300 additional men were needed for day work and 

500 for night work to end the delays in Halifax. 

Acting on this analysis, MacDonald next drafted two 

Orders-in-Council, modelled on British longshore 

legislation, which were eventually issued on 25 June as PC 

5160 and PC 5161. PC 5160 required any ex-longshoreman who 

had been employed on the docks for an aggregate period of 12 

months s i n c e  3 1  December 1938 and who was in an age bracket 

eligible for military service t o  separate from his existing 

employment and accept a longshore position in ~alifax or 

another eastern port designated by N S S .  The Order also 

forbade an employer from taking an ex-longshoreman into his 

employ. Conversely, it froze al1 active longshoremen in 

their existing jobs. Ex-longshoreman had until 21 July 1943 

to comply with the tenns of the order. 

PC 5161, known as the Stabilization of Longshore Labour 

(Halifax) Order, set forth four other measures to %ecure or 
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maintain longshore labour at its proper level." F i r s t ,  a 

group of workers would be identified to form a Reserve Pool. 

These workers would be housed in the bunkhouse complex under 

construction and would be available for work on the docks as 

needed. Second, a guaranteed wage of $45.12 per week, based 

on a 48 hour working week, would be provided t o  al1 

longshoremen. Third, deficiency pay, to top up weeWy wages 

to this level, would be awarded to al1 longshoremen 

available for work either in the R e s e n r e  Pool or the CDA. 

Finally, the Controller was authorized, once the number of 

longshoremen reached the required level, to establish a 

rotation schedule t o  ensure that night work was carried out. 

Originally, the arrangements for the Reserve Pool were to 

take effect on 1 August 1943, but delays in the construction 

of the bunkhouses pushed this date back to 7 September 1943. 

To facilitate night shifts, the construction of a restaurant 

for dockworkers was now also authorized, The sum of $21,500 

was set aside for this, and the catering fim of Crawley & 

McCracken was contracted to provide meal service for both 

the restaurant and bunkhouse users. 39 

Once the labour stabilization plan was in place, 

MacDonald acted to ensure t h a t  the B r i t i s h  Ministry of War 

Transport would guarantee a flow o f  traffic that justified 

the expense involved in setting up the Resenre Pool and 

guaranteeing a minimum wage. Early in August 1943, he told 

Captain Eric Aikman of the Ministry that al1 efforts would 
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be wasted if an nappropriate volume of tonnagew was not 

forthcoming." Aihan, however, insisted that MacDonald 

would have to "produce the goods1' before War Transport 

authorities could route more traffic to ~alifax." He 

pointed out that during July, 17 ships unaffected by repairs 

had loaded 76,879 tons of cargo in 165 ship days. These 

figures averaged out to 4,522 tons and 9.7 days per ship, a 

very poor record indeed. Whereas cargo should be loaded a t  

an average rate of 1,000 tons per ship per day, a rate of 

only 466 tons per ship per day had been achieved in Halifax. 

This translated into 88 ship days lost. The "cold, 

consemative factsgt of the case, Ailunan insisted, dictated 

that Halifax could not be allocated additional tonnage until 

the port's longshoremen proved themselves ready for the 

challenge. 

Other cornplaints were also heard about the terms of PC 

5161. F.W. Riddell, Executive Secretary sf the National 

Harbours Board, informed MacNamara that since entrance to 

the R e s e r v e  Pool was not limited to ex-longshoremen, many 

other classes of workers could be expected to join the Pool 

because of the guaranteed wage/* NSS would have to be 

vigilant in this regard. Eric Reford, President of the 

Shipping Federation of Canada, likewise worried about the 

long-term effect of what was being donem4' In his v i e w ,  a 

minimum wage of more than $45.00 per week was outrageous 

considering the fact that many of the men in the Reserve 
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Pool would not be s k i l l e d  or experienced stevedores; these 

workers should be kept a t  $30.00 per week maximum. Reford 

was also concerned about Section 13 of PC 5161, which 

stipulated that the government could recover some expenses 

of the stabilization plan by levying assessments against 

employers. This, he insisted, should not be done without 

prior consultation w i t h  the affected companies. 

Despite the inauguration of the Reserve Pool i n  early 

September, slack shipping schedules hindered the effective 

implementation of the stabilization plan. During September, 

the number of gangs not working on any given day ranged from 

a low of seven to a high of 49, with the average being 

2 1 m M  Given these numbers, E.L. Cousins continued to 

criticize NSS efforts in Halifax, claiming that the "matter 

of labour supply had improved but little.t145 Cousins 

condemned the British Ministry of War Transport for 

expecting that men should be Itavailable at al1 times 

irrespective of the irregularity of vesse1 rno~ement.~~ 

Cousins also noted the intransigence and apparent 

indifference of many HLA members to the orders of the 

~ontroller 

Yet another continuing problem, despite the 

construction of the bunkhouse complex, was the housing 

situation facing would-be workersm4' In July, MacDonald 

had asked G . K .  Sheils, Deputy Minister of Munitions & Supply 

if some prefabricated houses built by W a r t i m e  ~ousing 
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L i m i t e d  in Halifax could be allocated to longshoremen 

returning to the city under PC 5160. These were needed 

because the bunkhouses were not suitable for married men 

with childrenOa Sheils refused this request on the 

grounds that few men would be recruited under PC 5160.'~ 

In t ru th ,  many letters from longshoremen requesting housing 

in Halifax were finding their way into MacDonald's hands- 

Isaac Sullivan, for example, wrote that he was willing t o  

cornply with PC 5160 and return to  Halifax, but only if 

accommodation could be found for himself, his wife, and his 

f ive ~ hildren.~~ Cyril Rent, who had corne to Halifax from 

Cape Breton, complained that he had been forced to sel1 al1 

his farm livestock, acquired over a lifetime, because his 

wife had not been able to take care of them in his absence- 

In compensation, he demanded that he be g iven a house i n  

Halifax so that h i s  wife and five children could live with 

hirn.'' In response to this and other such requests. 

MacDonald continued to plead w i t h  DMS officials t o  release 

housing for longshoremen, but V.T. Goggin, Managing ~ i r e c t o r  

of Wartime Housing Ltd, was unyielding.  52 

Nonetheless, by November 1943 the total registered 

strength of the dock labour force had been brought up ta 

2,343 men--750 regular HWI men, 530 duration cardmen, 766 

temporary cardmen, and 297 Reserve Pool men. This total 

doubled the number available three years earlier.53 

Clearly, much had been accomplished, but much remained to be 
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done. There were still pockets of HLA resistance to the 

Despatching Regulations and the hiring hall, and the total 

number of registered longshoremen did not approximate the 

actual number of men working on a regular basis. The 

Reserve Pool, moreover, would never live up to its promise; 

only 200 ex-longshoremen had been secured under PC 5160 for 

the Halifax docks. Most significantly, the entire NSS 

operation of the longshore labour system continued to be 

attacked in the remaining months of the w a r  by a variety of 

port officials, most notably by E.L. Cousins. 

In his capacity as W a r t i m e  A d m i n i s t r a t o r  o f  Canadian 

Atlantic Ports, Cousins had a keen interest in the operation 

of American ports. In particular, he sought t o  inform 

himself about the A m y  labour battalions being used in the 

United States to solve longshore difficulties. In May 1943, 

N o r m a n  Hall, C h i e f  of Port Security in the U.S. Coast Guard, 

had infoxmed Cousins that skilled Army port battalions were 

stationed in many Atlantic ports and that the specially 

trained men i n  these units received regular Army pay. 54 

While asserting that the military personnel were not used to 

replace civilian stevedores, Hall admitted that the Vine of 

demarcation" between the two groups w a s  not clear. Cousins 

had next asked John Green, the man the HLA had rejected as 

Port Loading Superintendent, to scout the American ports and 

the Army battalions on his behalf. Green reported that the 

use of trained, disciplined military workers seemed to 
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galvanize civilian longshoremen to perform better-out of a 

fear that all loading operations might be consigned t o  t h e  

Army menm5' In July 1943, the Department of Labour had 

agreed to allow a 600 man Army Port Company (APC) to begin 

training so as to be ready in the event of labour strife on 

the Halifax waterfront. Thereafter, DMS and DND off ic ials  

exerted increasing pressure on NSS to deploy the APC in 

Halifax. Arthur MacNamara, however, was firmly of the view 

that only an illegal work stoppage would jus t i fy  this 

deployment . 56 

In January 1944, knowing the disdain that C.D. Howe 

felt for many aspects of NSS operations, Cousins sought to 

enlist his help in wresting control of al1 loading 

operations from the Department of Labour. In a marvellous 

memo to the Minister of Munitions & Supply, Cousins 

elaborated on four key points." F i r s t ,  he insisted that  

the APC be deployed immediately; 300 Army men should be 

allowed to compete directly with regular stevedores to 

sett le  the  debate over the  efficiency of military workers. 

Second, Cousins ridiculed the members of the H U  as being 

hopelessly inefficient and wholly dominated by the union 

leaders. It was common practice, for example, for a gang 

arriving at work short of men to refuse to do anything until 

it was brought to full strength by the Despatching Hall. 

Third, Cousins claimed that, despite al1 the efforts of NSS 

to secure enough men, only 1 ,400  men were regularly on duty. 
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In the circumstances, the high cost of the minimum wage and 

the Reserve Pool was absurd; the NSS stabilization operation 

should be curtailed and the guaranteed weekly wage reduced 

to $25. Finally, Cousins called for a sweeping 

reorganization of the administration of the port. 

Specifically, what he had in rnind here was the 

centralization of al1 functions in the hands of the 

individual most eminently qualified to carry them out. 

T h i s ,  of course, was himself. To facilitate matters, he 

submitted for consideration a draft Order-in-Council to Howe 

that would give him the authority he sought. 

NSS officiais, however, were not about to see their 

authority usurped in this fashion. Claiming that 

ninefficiencyn was "a relative termfn MacDonald told 

Humphrey Mitchell that the longshore stabilization scheme 

vas beginning to yield dividends and that the use of A m y  

personnel would " i n j e c t  i n t o  Halifax a n  element of potential 

frictionwm that might produce a retaliatory slowdouni by a l 1  

civilian longsh~remen.~~ While admitting that the 

guaranteed wage was too high, MacDonald rejected Cousins's 

demand for more centralized control; the broad power already 

vested in the Controller was al1 that was required. 

MacNamara added his consistently cautious and considered 

view to labour matters by claiming that Cousins' 

recommendations should be wlexamined very caref ully, 

although he conceded the latter's point about the level of 
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the m i n i m u m  w a g e ,  59 Armed with these opinions, Mitchell 

told Howe that military personnel could not be used without 

the approval of 

military labour 

labour, Except 

preparation for 

the HU. He also challenged the claim that 

would be more efficient than civilian 

"under the stress of battle engagement o r  

same,@# M i s  was unlikely to be the case? 

Although he had no jurisdiction in the matter, Howe 

countered that it was nminconceivableml why trained Army 

personnel were being denied the opportunity t o  work i n  

~alifax.~' Claiming that the record of the Port of Halifax 

was the "worst on the Atlantic Coast," he insisted that only 

"properly trainedw men could solve the problem. Howe 

challenged Mitchell to put the APC i n  direct cornpetition 

w i t h  the HLA to determine which group was more productive* 

The Reserve Pool constituted a Virst class scandaln; a 

Itpoor classl* of men showed no desire to work while taking 

advantage of the minimum wage. Military labour should be 

brought in at once because it could "not be any worse éhan 

stevedoring labour generally working under present Halifax 

conditions." M.M. Maclean, Director of Industrial Relations 

i n  the Department of Labour, counterattacked by accusing 

Howe of having a llnarrow viewpointw and favouring a policy 

in relation to the APC that was both dangerous and 

unrealistic: 

This is the usual sort of wishful thinking we find 
prevalent among many employer executives. In this 
Halifax situation what we [would] get is a riot.  
The difficulties we have been encountering can be 



accounted for almost wholly by the policy of the 
shipowners d o m  through the years. On Mr. Howefs 
statement that the men in the labour pool are of a 
poor class and have no desire to work, there is 
apparently no evidence to support him. If there 
is discovered to be any abuse of the guaranteed 
wage policy, it can be effectively dealt with by 
appropriate safeguarding regulations." 

A f t e r  Cabinet requested more information on the matter, 

MacDonald wrote a thorough report in February 1944. He 

highlighted the shortcomings of the Reserve Pool and the 

agreement of the HLA to allow A m y  men to be employed in 

Halifax and outlying ports--but only when union men could 

not be foundma This agreement had put the potentially 

explosive issue of Army labour to rest. In March 1944, over 

300 Army men moved into the Maclean Street bunkhouse 

complex. Their presence augmented the Reserve Pool, which 

remained below 300 men for the duration of the var.& 

Despite continuing criticism from Cousins, NSS officials had 

overcome the most serfous wartime challenge t o  the success 

of their longshore stabilization plan, 

One final administrative shuffle in Halifax occurred in 

March 1944,  when Port Loading Superintendent Captain R.F. 

Spring replaced Perchard as Controller. As the war 

progressed, Halifax longshoremen seemed to treat Controllers 

with an increasing level of respect: MacDonald was resented; 

Perchard was grudgingly accepted; and Spring was welcomed. 

H i s  popularity among HLA officials grew in June 1944 as a 

result  of yet another dispute with the employers. The 

Halifax Steamship Committee had wanted Walking Bosses 
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included i n  the deficiency pay and guaranteed wage 

arrangements, but MacDonald had insisted that  Walking Bosses 

be employed directly by the companies. E.A. Saunders, 

Chainnan of the Steamship Committee, now complained bitterly 

to Arthur MacNamara about the increase in the number of 

Walking Bosses ordered by the ~ontroller.~~ MacNamara, 

however, refused to interfere, while MacDonald was furious 

that  Saunders had gone over his head to the Deputy Minister 

of Labour. MacDonald told the ~ t e a m s h i p  Committee that the 

shipping companies had requested full control of the Walking 

Bosses in September 1942,  and that the increase in the ranks 

of the Bosses had occurred only because their previous 

numbers had been %otoriously 1 0 w . ~ ~ ~  He also pointed out 

that the shipping companies w e r e  the recipients of large 

sums of goverment money and had to play by the rules. In 

sum, Springls d e c h i o n s  were final. 

The remainder of the war saw few changes in the port of 

Halifax. Operations were now going well, though there were 

small irritations. C r a w l e y  & McCracken, for example, were 

disappointed with the bunkhouse scheme. They had entered 

i n t o  the catering agreement on the assumption that 750 men- 

500 longshoremen and 250 freight handlers-would be housed 

in the bunkhouses. In  fact, the total had rarely exceeded 

400. and a decline set in once the APC arrived." When 

cornplaints continued to  be voiced about the minimum weekly 

wage, pay was reduced to $30.40 per week. This was done 
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through PC 3370 of 8 May 1944 and the change took effect on 

17 June. Although generally satisfied with the operation of 

the CDA, the HLA continued to push for minor concessions, 

such as the elimination of night work. Spring, however, 

refused the ELA àemands. At a meeting with Ministry of War 

Transport officials in January 1945, the performance of 

Halifax longshoremen was "net unduly criticized* by British 

officials." As one NSS official now reported, the overall 

labour situation on the Halifax docks was ncomfortablew 

despite a lack of improvement in the housing situation i n  

the city? During May and June 1945, after the end of the 

war in Europe, an increasing number of gangs became idle and 

many temporary K L A  memberç returned to seasonal occupations. 

By 10 July 1945, the number of working gangs was reduced by 

IO? 

During that same month, the first discussions took 

place concerning the dismantling of the wartime regulations. 

Spring i n s i s t e d  that  the e x i s t i n g  despatching system could 

"be maintained with advantagett; to return to the 'have a 

look1 hiring system would be dis as trou^.^' The shift to 

peacetime operations should Wake place gradually and in an 

orderly fashionu; the Reserve Pool should be phased out and 

negotiations should be started with the HLA to release 

numbers of duration and temporary cardmen. At a series of 

meetings in August, both the HLA and the employers advocated 

the continuation of the CDA and the  position of Controller. 
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In practice, t h i s  was done through PC 5980 of 11 September 

1945, which revoked PC 5161 effective 3 November 1945. The 

wartime system vas thus brought t o  a "clean cut finish.uR 

Thereafter, MacNamara had little to do but monitor the last 

vestiges of the NSS presence on the Halifax docks. With the 

abandonment of the Reserve Pool, the dispos i t ion  of the 

bunkhouses became an issue, PC 6493 of 12 October 1945 

allowed the Minister of Labour to continue t o  operate this 

facility, but by 31 May 1946 only 12 longshoremen vere still 

living in the MacLean Street complex. The other residents 

there comprised approximately 200 A m y  personnel and various 

other workersmn In these circumstances, the decision was 

made to close the bunkhouses effective 31 August 1946." 

In May 1946, spring reported to MacNamara that he was 

pleased that al1 disputes involving longshore labour had 

been settled "more or less amicably," and 

after being given control of the building 

1945, had conducted the hiring hall in an 

rnannerat1" At MacNamara1s request, Spring 

that the H U ,  

i n  the autumn of 

llorderly 

next asked the 

HLA and the employers for their candid opinions concerning 

the extension of the Controllership. What was heard back 

showed the high esteem in which spring vas held by a l 1  

concerned. The HLA spokesmen described Spring as a 

" d i s t i n c t  asset!' t o  the Port and a Wery capable man" who 

should be kept in h i s  job." E.A. Saunders, Secretary of 

the Halifax Steamship C o r n m i t t e e ,  told Spring himself that  he 
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enjoyed the unanimous support of al1 Cornmittee members. n 

In late 1946 and early 1947, due mainly to the rising cost 

of salaries and the running of the ~espatching Agency, which 

totalled approximately $57,000 per year, some thought was 

given to divorcing the Department of Labour from the 

operation of the Halifax docks. This, however, was not done 

and the uvorthwhile arrangement" that had been made during 

the w a r  was allowed to continue. Finally, in 1950, the 

union vas given complete control of its own affairs except 

for Veriodic inspectionsw by Department of Labour 

officiais. A t  the same time, responsibility for 

aâministering longshore affairs in Halifax was handed over 

to the Employment Service of canada. A 

In review, it is clear that the most critical 

government measures taken to stabilize the longshore labour 

force between 1940 and 1945 were the establishment of the 

Reserve Pool and the introduction of a guaranteed minimum 

weekly wage for al1 longshoremen. Table 7 shows the cost of 

the guaranteed wage system and the relationship between 

public and private contributions to the total wage bill. 

Altogether, the Department of Labour spent almost 1.275 

million dollars between September 1943 and August 1945 in 

wage supplements for longshoremen. This sum represented 



Table 7 
Government Payment of Wages Under PC 5161, 1943-1945" 

Apr 'Li 381,705.05 356,368.ëa 7.9 31.7 6.2 

May 144 Q9,717.05 29,176.97 410,.%0. 07 4.4 17.7 3.5 

Jm '44 440,652.76 34,151 -61 106,501.12 45.2 51.1 44.7 

Jul '44 338,583.62 16,191 -50 322,392.12 15.3 22.9 14.9 

Arig '44 1 2~9,779.33 13,749.21 266,306.12 33.9 52.5 32.9 

Scp '44 434,836.45 23,873.70 410,960.75 12.3 34.2 11.1 

o ~ t  844 m, 169.53 a , w . w  265,373.46 24.8 35.5 23.8 

WQV '44 2%,180.89 28,045.86 268,114.03 28.9 43.2 27.4 

Dec '44 4!i3,640.77 48,22S .O2 C04,815.75 9.4 17.6 6.5 

Jan '45 448,030.47 56,218.80 , 391,811.67 1.4 6.2 0.7 

F t b  '65 4R,SZS.82 47,049.47 425,476.3s 1.3 9.7 0.3 

Mar '45 592,170.23 53,251.88 538,918.35 2.6 6 1.0 

nay '45 31 1,926.80 14,262.19 297,664.61 9-3 

Jul '45 1 295,840.88 12.308.07 1 2ô3,532.81 1 5.2 1 39.5 1 3.7 
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more than 13 percent of al1 stevedoring wages paid while the 

Reserve Pool was in operation. In addition, the government 

paid thesalaries of various port officials, and met the 

costs of the pier restaurant, the bunkhouses, and the 

Central Despatching Agency. Although the government share 

of the Reserve Pool wages would logically be high, the 

guaranteed wage system also forced Dominion officials to 

spend close to one million dollars during the war to 

stabilize the wages of the regular longçhoremen registered 

at the hiring hall. This was aïmost three t i m e s  the  amount 

spent on the workers in the Reserve Pool. The sudden 

increase in government costs i n  the sunmier of 1944 is 

attributable to the fact that large numbers of ships loaded 

in preparation for the Normandy landings never returned to 

Halifax in the months following the invasion." The 

maximum numher of men enrolled in the Reserve Pool was 272 

in January 1945: the minimum number was 104 in May 1945. 

Efforts to increase the number of men registered at the CDA 

were clearly successful. The maximum number of men 

regis tered vas 2 , 3 4 3  (November 1943); the minimum number 

recorded (when wartime traffic was ebbing) was 1,646 (August 

1945) 

The history of w h a t  happened on the Halifax docks 

during the war is an excellent example of the imposition of 

central control by NSS and the Department of Labour to 

overcome a difficult situation. By using its powers 



260 

systematically and adroitly the government was able to 

maintain essential levels of employment, albeit at 

considerable cost to the public purse. In this case, 

moreover, wartime regulation facilitated postwar labour 

peace. The wartime reorganization of longshore hiring 

methods in Halifax and the centralized direction of dock 

employment there was such a resounding success that al1  the 

interests involved agreed voluntarily to continue government 

regulation i n t o  the postwar period. Nothing like this 

happened in the coal, textile, and meatpacking industries, 

al1 of which saw serious postwar labour dismptions. 

Although Ottawa waited almost four years after the 

cammenc.ement of the war in 1939 to adopt a labour 

stabilization plan for the Halifax docks, the results it 

obtained when it finally did act represent the pinnacle of 

NSS achievement in managing the wartime labour force. From 

this perspective, however, the fai lure of N S S  to obtain 

similar results in other workplaces is readily apparent. 
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Chapter 8 
Female Primary ~extile Labour 

In November 1945, an editorial in the Canadian Textile 

Journal condemned in no uncertain terms the w a r t i m e  record 

of NSS. Demanding that al1 labour control measures be 

returned to provincial jurisdiction, the author of this 

critique placed the responsibility for the wave of labour 

unrest then gripping the country squarely on the shoulders 

of NSS and other federal regulatory agencies: 

The authoritarian character of NSS and other . 
measures of w a r t i m e  labour control and wage 
stabilization has been flagrantly s h o w -  to be 
undemocratfc, bureaucratie, and unsuited to the 
operations of free democratic enterprise. Today, 
the divided authority between our Dominion and 
Provincial Governments over labour and wage 
control, the ineffectual handling of wage disputes 
by the Federal Authority, the economic muddling by 
N S S ,  WPTB, and the regional labour boards, and the 
openly apparent efforts on the part of Labour 
Minister Humphrey Mitchell to appropriate for 
himself the prerogatives of a Labour Czar 
completely demonstrate the futility of continuing 
the present system of authoritarian control into 
the peacetime economy.' 

This harsh comment reflected the many difficulties with 

government regulation that had plagued textile producers 

during the Second World War. These difficulties, however, 

had not been the result of an authoritarian or undemocratic 

system, but of a remarkably loose and undemanding one. 

There was indeed an employment crisis in the primary textile 

industry during the war, but t h i s  was because of the failure 

of NSS to exercise suificient control over the female labour 

force in the industry rather than the reverse- 
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In t r u t h ,  the record of NSS in relation t o  this group 

of workers is perhaps the most telling illustration of its 

general failure to achieve its regulatory objectives. There 

are several reasons for this. F i r s t ,  what happened in the 

textile industry reveals the underlying weakness of the 

labour priorities system, the mechanism that anchored the 

NSS effort to supply labour to essential industries. 

Despite its seemingly comprehensive nature, the priority 

classification system proved t o  be largely ineffective in 

meeting the needs of the primary textile industry for female 

workers. Second, the experience of the textile industry 

reveals the lack of coordination among the government 

departments responsible for the production of essential 

civilian goods, most notably the WPTB and NSS. Third, 

events in the textile industry show just how little control 

NSS had over the movement of women in the canadian 

workforce. Since  women were not obl iged to remain i n  

textile employment, large numbers of experienced female 

textile workers abandoned the industry for higher pay and 

better conditions in war industry. Similarly, many women 

directed to textile employment based on the  essential nature 

of the industry either refused to work for textile firms or 

else soon separated from them to seek more lucrative 

employment opportunities elsewhere. 
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As both 3oy Parr and Gai1 Brandt have documented, 

textile operations in Ontario and Quebec had long been 

characterized by a gendered division of labour whereby 

skilled jobs had been, in general, the preserve of male 

~orkers.~ In Quebec, poor working conditions and low wages 

meant that almost the whole of the industry was dominated by 

young single women. Not sulprisingly, after World War II 

commenced and economic opportunities grew for women, large 

numbers of those trapped in the dismal and dreary working 

conditions of the textile mills seized the opportunity to 

find better jobs. In doing so, they created a problem that 

NSS was never able to solve. The magnitude of this problem 

can be seen in employment, wage, and production figures for 

the -1941 to 1945 period. 

Table 8 highlights the marked increase in the s i z e  of 

the female workforce in manufacturing during the war years. 

While textile f ins  remained the single largest employers of 

women, they constituted one of only two manufacturing groups 

(the other vas chemicals) to experience a decrease in 

employment between 1942 and 1944. Moreover, the continuous 

migration of women from textile employment meant that, in 

the latter stages of the war, many textile workers w e r e  

inexperienced or part-time. In the primary textile 

sUbdivLsion of textile employment, the number of women on 

the job declined only slightly, from 48,221 in 1942 to 

47,460  in 1944,  but the loss of more than 8,000 male workers 



Table 8 
Female Manuf acturing ~m~loyment, 194 1-1945~ 

Table 9 
Female Hourly Wage Rates in Cents for Selected Manufacturing 

Industries, 1941-1945 (rank in parentheses) 
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This in turn led to serious production shortfalls. 

Table 10 shows that production of primary textiles fel l  

substantially in four key lines (the decline in rayon fabric 

production vas marginal). Cotton production experienced the 

most critical setback; output of cotton yarns declined by 

approximately 25 percent between 1942 and 1944, while the 

output of cotton fabrics fell by approximately 20 percent in 

the same period. Taken together, Tables 6,  7, and 8 

summarize the dilemma of the  primary textile industry i n  

World War II. While female employment grew rapidly in other 

manufacturing sectors, NSS  officiais waged a three year 

stniggle to supply women to textile mills in Ontario and 

Quebec. In the event, NSS lost this struggle. This was 

because its regulatory control of women worlcers, who were 

enjoying unprecedented economic mobility, was not equal to 

the task at hand. 

In the first 16 months of its existence, NSS found 

itself swamped with cornplaints from textile firms about 

absenteeism, separations from employment, and competition 

for scarce labour from other  ind~stries.~ In February 

1943, A.K.A. Z i z ,  Manager of the Brampton Knitting Mills 

plant, protested that many of his employees, both male and 

female, were leaving his employ to work at the Victory 

Aircraft plant i n  nearby Milton, d e s p i t e  the fac t  that 

Brampton Knitting Mills had an A rating for female labour.' 

Ziz castigated NSS for failing to address his employment 



needs. In April, he  reported that al1 f ive  of h i s  

experienced male k n i t t e r s  had e i t h e r  q u i t  or  handed i n  their 

seven day separation not ices .  This ac t i on  had crea ted  a 

production bottleneck that had forced the Company to cancel 

its war orde r  w i t h  the DMS.' I n  the same vain, o f f i c i a l s  

of Penmanls Ltd. of Pa r i s ,  Ontario, repor ted  i n  A p r i l  1943 

that their Outewear department had been reduced from 120 to 

44 employees. A t  t h e  same t i m e ,  t h e  Penmanls plant i n  

Brantford had been reduced to a staff of 210 from a normal 

complement of 375.9 

As the N S S  consolidated its authority a f t e r  t h e  passage 

of PC 246  e a r l y  i n  1943, it recognized the problem i n  

t e x t i l e  manufacturing bu t  declined to take the d r a s t i c  

action advocated by lobby is t s  f o r  t h e  industry.  I n  t r u t h ,  

some NSS o f f i c i a l s  welcomed t h e  outflow of t e x t i l e  workers 

i n t o  industries thought t o  be more e s s e n t i a l  t o  the var 

effor t . ' '  I n  July 1943, under the leadership  of Fraudena 

Eaton, the NSS Associate Director  of the Women's ~ i v i s i o n ,  

NSS launched, i n  t h e  Toronto area ,  the f i r s t  of a series of 

publicity campaigns to recruit women for industry i n  

general." No special emphasis was placed on t h e  needs of 

t e x t i l e  manufacturers, but  i n  August t h e  r i s i n g  t i d e  of  

cornplaints f r o m  the indus t ry  prompted s p e c i f i c  action on its 

behalf. I n  the f i n a l  f i v e  months of 1943 three steps were 

taken. First, blanket increases  i n  priority ratings were 

granted to al1 primary t e x t i l e  firms. Second, an attempt 
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was made to get the  textile firms themselves to address 

known problems in relation to working conditions and 

benefits. Finally, a massive publicity campaign vas started 

in Ontario and Quebec to recruit new female workers for the 

textile industry . 
The campaign for increased priority ratings for textile 

plants originated in August  1943 with the WPTB and its 

representative on the ILPC, G 9 G . E .  Raley. Raley used the 

example of the Patons and Baldwins worsted spinning m i i l  in 

Toronto to galvanize support for his cause. Average weekly 

production of cotton goods in this plant had declined from 

3 2 , 7 0 5  pounds in 1941 to only 23,955 pounds per week during 

the first six months of 1943 and to only 20,000 pounds per 

week during ~uly. '*   ale^ insisted that this plant must 

return to a weekly cotton output of more than 30,000 pounds- 

-an objective that would require the addition of 82 women 

and five men to the existing staff of 344 persons. Under 

intense pressure from the WPTB, the ILPC agreed on 12 A u g u s t  

to grant a blanket priority of B-A to al1 fourteen primary 

textile industry subdivisions, ratings that were to be 

reviewed on 31 December 1943 .13 Even industry 2 2 4 4 ,  Knit 

Outerwear, vas raised to a B-A essentiality from fts 

previous poor priority rating of C-C. Raley insisted that 

there was a shortage of 1,500 female workers in the primary 

textile industry in Ontario and Quebec and that t h i s  problem 

could only be solved through priority referrals from loca l  



NSS offices. Altogether, some 400 textile firms stood to 

benefit from the change in priority ratings made at Raleyts 

insistence. '1 4 

NSS went along with this but its officials were 

inclined to blame the manufacturers for the crisis that had 

arisen. During the summer of 1943, H.F. Irwin, the NSS 

Regional Employment Advisor for Ontario, was assigned to 

Ottawa to liaise with the Primary Textiles Institute (PTI), 

an umbrella organization consisting of members of the 

Canadian Woollen and Knit Goods Manufacturerse Association, 

the Cotton Institute of Canada, and the S i l k  Association of 

canada.'' I w i n t s  first step was to meet with textile 

officials in Montreal and Toronto in August and place before 

them a comprehensive questionnaire aimed at standardizing 

and fmproving conditions in the industry. l6 This 

questionnaire covered 21 broad topics, including personnel 

management, health policies, sanitation, accident 

prevention, employee training, wages, and labour turnover; 

under each topic there were questions dealing with such 

matters as the provision of annual medical examinations, the 

extent of daily rest periods, the provision of canteen 

facilities, and the extent of links between the textile 

fims and local NSS offices, While recognizing that 

"Utopiaw could not be IVachieved in a day or even a year/' 

Irwin maintained that standardizing conditions and reforming 

employment practices would "give prestige to an industry 
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which has long been associated in the public mind with low 

pay and poor working conditions." For the duration of the 

war, Irwin worked tirelessly with the PTI, the WFTB, and NSS 

to improve employer-employee relations in the industry, 

inaugurate training programs for textile workers, and infonn 

local NSS offices about primary textile needs. 

The questionnaire was forwarded to primary textile 

m i l l s  i n  September and the results distributed in February 

1944.17 A total of 166 firms with a total workforce of 

45,715 perçons responded. Only 59 percent of the firms had 

a systematic training program for employees: less than half 

had rest periods t w i c e  per day; only a third had rotating 

night shifts: only 10 percent provided medical examinations; 

only 21 percent employed a company doctor; less than 20 

percent employed an on-duty registered nurse; and less than 

30 percent provided any form of sickness insurance. O f  the 

six industry subdivisions--Knitting, Woollen, Cotton, Rayon, 

Worsted, and Miscellaneous--the 38 woollen mills, employing 

close to 6,000 workers, reported results below the industry 

average in al1 15 report categories. Only 34 percent of 

woollen mills gave rest breaks and only five percent 

provided a company doctor (only 8 percent of new employees 

were medically examined). These results proved that 

conditions i n  many textile factories were only tolerable at 

best and certainly inferior to conditions in many of the new 

war industries that were springing up. Irwin used these 



results to lobby the industry to improve working 

conditions. '' 
In the publicity campaign it launched to recruit more 

female textile workers, NSS singled out the Hamilton/Niagara 

region of Ontario and Montreal. Responding to a shortage of 

1,000 women workers in the Hamilton area, Fraudena Eaton and 

other prominent NSS officials met with textile 

representatives at the Royal Connaught Hotel in Hamilton on 

22 October 1943.j9 Although Eaton acknowledged that low 

wages explained woments disdain of textile work, she and 

others believed that effective advertking could turn the 

tide. The well-orchestrated publicity campaign that 

commenced on 3 November, featured radio and newspaper 

appeals, the display of promotional material in movie 

theatres and local businesses, exhortations by clergymen 

from the pulpit, and the mobilization of local women's 

groups. The press campaign appealed directly to the 

perceived role of women in domestic life; %ince time 

immemorial" women had made clothing for " t h e i r  children, 

their menfolk, and thernsel~es,~~ and the cal1 t o  service in 

textile factories was simply an extension of this cherished 

ïegacy of care . 20 

The enthusiastic support of community groups for the 

public relations campaign in Hamilton was not matched i n  

~ontreal.~' Several factors explain this. F i r s t ,  Quebec 

had a lower rate of female participation in the workforce 
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than w a s  the case elsewhere. * Second, v o c i f  erous 

opposition arose to the policy of targeting women workers. 

E a r l y  in 1942, the National Catholic Unions of Three Rivers 

had warned Prime Minister King of the mmil l - fa ted  

consequencesn of female participation i n  war emPloyment." 

And when NSS officials approached Monsignor Charbonneau, 

Archbishop of Montreal, in October 1943 t o  support a 

proposed general recruiting campaign for women workers, he 

took the position that each parish would have to decide 

about this for  itself. NSS officials subsequently visited 

98 Montreal area parishes, and although several p r i e s t s  

indicated a keen i n t e r e s t  in visiting plants to view 

conditions for themselves, a number condemned the 

recruitment of female labour a s  destructive of family l i fe  

and "contrary to t h e  principles  of the Church.ll" 

In Hamilton, the publicity campaign resulted in 420 

referrals  t o  primary textile employment; of t h i s  group 217 

women actually accepted full-time or part-time employment in 

these plants.25 While NSS officials were generally 

satisfied with this result, James Turner, Manager of  the 

~ominion Yarns finn in Welland, questioned the  value of what 

ha6 been a ~ h i e v e d . ' ~  In Montreal the  public relations 

e f f o r t s  of NSS i n  the autumn of 1943 produced only 142 

referrals and 69 hirings, an outcome that the agency itself 

described as nmediocre ,"27 

Despite al1 that was done i n  the second half of 1943 to 



get more women workers into textile manufacturing, the 

employment situation in the industry continued to 

deteriorate. E x p e r i e n c e d  female employees continued t o  

leave the business for better jobs elsewhere, and many women 

who joined the textile workforce quit their new jobs in 

short order. Labour turnover in t w o  large Toronto firms 

typified the situation in ontario? In the Joseph Simpson 

Knitting Mills, 148 women were hired between 1 July and 30 

N o v e m b e r  1943 while 136 women separated from employment 

during the same period. Over the same five months, 176 

women  were hired by the Patons & Baldwins f P m  and 222 women 

left. In Montreal, 661 women had been referred to the 

massive ~ominion Textile operations during 1943; 291 of 

these had been hired, but only 197 women had actually 

reported for work? 

Ultimately, the increasing tide of criticism directed 

a t  NSS regulations, the fa i lure  of the  publicity campaigns 

in Montreal and Hamilton, and the slow pace of r e f o r m  i n  t h e  

primary textile firms themselves, convinced Sheldon Ross, 

despite the best efforts of Raley and the WPTB to the 

cantrary, to abandon the  blanket priority system for the 

industry. At the ILPC meeting of 11 November 1943, Ross 

asked Raley to provide the committee with a list of the 

primary textile f i a s  deemed essential by the WPTB? 

Remarkably, Raley submitted a l i s t  of 4 1 9  firms. Convinced 

that WPTB demands were completely unrealistic, Ross moved to 



prune this list. Over Raleyms protestations, the ILPC 

decided in January 1944 that only 63 firms would be given 

favouxable essentiality ratings. Fi f t een  firms 

manufacturing woollen socks and nine firms in the knitting 

and spinning industry were given A-A ratings; 10 firms 

engaged in kn i t  yarn manufacturing and 29 undewear plants 

were rated B-A. Al1 other finns reverted to scheàules B-B, 

C-B, or C-c." W i t h  this decision, the first phase of 

eoncerted and well-defined NSS policy ended. While WPTB 

officials railed against the ILPC decision, NSS officials 

clearly wished to set off in a new direction. 

In the first f i v e  months of 1944, however, the stream 

of industry complaints against NSS with respect  to female 

labour continued to flow. The ILPC continued to t i n k e r  w i t h  

the female priority rating for specific firms, but PT1 and 

WPTB officials demanded more concerted and decisive action. 

Leaders of the PT1 insisted that t h e  decision to grant many 

war plants concessions in wage and price ceilings had drawn 

large numbers of women away from their industry. According 

to Douglas Hallam, Secretary of the PTI, while some textile 

firms were beginning to take advantage of War Emergency 

Training programs, the industry as a whole remained 

particularly susceptible t o  external market forces because 

of its unusual mix of male and female workers. Whfle 23 

percent of non-ferrous metal workers, 17 percent of iron 

workers, and nine percent of non-metallic minera1 workers 



wete female, fully 60 percent of textile workers were female 

as of 1 October 1943. This made the industry especially 

vulnerable to sh i f t s  in labour demande3* 

NSS data continued to validate PT1 concerns. The 

Hochelaga Mill of the Dominion Textile Company reported in 

A p r i l  1944 that while 53 percent of its cotton yarn 

production was earmarked for DMS var contract orders, it 

needed to add more than 400 workers to its existing 

complement of 1,084 in order to meet its production 

requirements. From Valleyfield, the Montreal Cottons plant 

reported a shortfall of more than 500 workers, more than 15 

percent of its total workforce." In May 1944, H.D. 

Ovendon, Manager of the Welland, Ontario, NSS office, told 

Eaton that it was "net so very difficult t o  explainmt why 

women continued to stream out of textile employment in his 

area. Shell plants operated by the United Steel Corporation 

and Atlas Steels Limited had opened locally, and there was a 

"great differencemm between their wages and those of the 

textile manufacturers." 

In May and June 1944, NSS again recast its policy. 

Convinced that another massive advertising campaign would be 

futile, Mary Eadie, Supervisor of the Toronto Women's 

Division, called for a Imnew approach." This would involve 

working with the PT1 to identify specific emergency 

situations in a limited number of plants ." Eaton now 

joined Ross in criticizing WPTB officiais, and Raley in 



particular,  for advancing so many priori ty  rating 

r e q u e ~ t s . ~  If the WPTB could be more discriminating, 

perhaps a way forward could be found: 

In view of the overall shortage of women workers 
and the difficulty of recruiting women for a 
comparatively low paid industry customarily 
maintaining long hours of work, I know the 
futility of promising t o  recniit a large number of 
new workers at the present t i m e  to m e e t  al1 
requirements. 1 have urged that a more careful 
analysis be made of  the shortages as related to 
those departments or plants of highest 
priority. 37 

Raley defended his department, but, after being condemned by 

Ross for  his actions on the priority front,= agreed to 

meet with NSS officiais on 6 June 1944 to devise a new 

strategy along the lines favoured by Eadie and Eaton. 

Prior to this meeting, the WPTB and the PT1 were each 

asked to submit a list of  primary textile finns in the 

Toronto area identified as essential. Raley submitted the 

names of 17 fims on behalf of the WPTB while H.F. Irwin put 

forward the names of 14 fims on behalf of the PTI. A 

comparison of the two lists provided Ross with al1 the 

amunition he needed to shred the credibility of the WPTB, 

since only a single firm was named on both lists. Ross 

lashed out at Raley and other WPTB representatives, 

i n s i s t i n g  that the ILPC would no longer delay lowering 

priority ratings unless Raley admitted his duplicity in 

encouraging production in less-essential textile plants.39 

Asserting that ha was Wery  sceptical of the value of any 

recommendationsw put forward by the WPTB, Ross made known 



that NSS would no longer rely on that agency's 

wunsatisfactory informati~n."~~ Raley countered with the 

information about how the priority in textile employment was 

being handled in the United States, but his efforts w e r e  , in 

vain. 41 

Having thus dealt with WPTB opposition, NSS officiais 

proceeded to act on their own current thinking about female 

employment in primary textile firms. The new measures were 

tested by Mary Eadie on a trial basis in the Toronto area. 

Under this scheme, the fourteen Toronto firms I w i n  

identified as most essential were studied carefully to 

ascertain the  minimum number of women required to fil1 

essential prod~ction.~~ Irwin reported that 146 women were 

needed immediately in these plants. NSS efforts to find 

these women were helped along by a display, sponsored by the 

textile fins, at the T. Eaton department store. Eadie was 

i n s t ~ c t e d  to submit weekly reports on the employment 

situation in the Toronto mills, and on the progress of the 

training programs and an ef fort  being made to recruit women 

workers in Manitoba and Nova Scotia. During the summer of 

1944, the new initiative seerned to alleviate the shortage in 

Toronto to some degree, a f a c t  acknowledged by al1 part ies  

involved, including the  WPTB. By 1 October, 89 women had 

taken full-tirne employment in the 14 designated Toronto 

finus. Similar initiatives in Hamilton showed a measure of 

success: in September 1 9 4 4  almost half the workers needed by 
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five key Hamilton textile plants  were found. Many NSS 

officials, however, remained sceptical. Fraudena Eaton had 

stated in August 1944 that NSS had "about exhausted its 

possibilitiesm in augmenting textile payrolls. 43 NSS 

bureaucrats in Hamilton believed in weathering ttcritical 

shortagesm by relying on the inevitable cancellation of 

munitions contracts. Whenever this happened, women went 

"scampering ta textile mills in search of permanent 

empïoyment . 
In Welland, Irwin's efforts met with much less success. 

In August, Empire Cottons reported a desperate need for 100 

women to reverse a production trend that had seen output 

decline by 50 percent during t h e  previous year.15 Working 

conditions had been markedly improved at this plant, but 

wages and hours continued to hamstring recruitment efforts. 

Thus while the starting wage at Empire Cottons was 30.2 

cents per hour for the day shift, the starting wage at war 

p l a n t s  i n  the area was 46 cents per hour. In these 

circumstances, women brought in from distant areas to work 

in the local textile firms almost immediately left their 

jobs for better ones. Moreover, the standard working week 

at Empire Cottons was a demanding 54 hours per week: five 10 

hour shifts Monday to Friday and a four hour stint on 

Saturday. irwin suggested that Japanese workers should be 

employed by area t e x t i l e  firms, but t h i s  notion was 

t@strenuously opposedw by civic officials in Welland. Even 
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bleaker was the situation in Montreal, where the n e w  NSS 

approach made very little difference. A meeting there on 7 

November 1944 between NSS, WPTB, and Canadian Vocational 

Training officiais achieved little more than to confirm that 

the labour situation in the Quebec textile industry remained 

dire." With NSS thus floundering once more by the winter 

of 1944-45, the WPTB, led by G . G . E .  Raley, returned to the 

offensive. 

In March 1945,  bypassing the ILPC,  Raley produced a 

remarkably detailed report that chronicled the depressed 

situation of the primary textile industry in general while 

concentrating on two of its sub-groups: Industry 2211, 

Cotton Yarn and Broad Woven Goods; and Industry 2231, 

Woollen and Worsted Woven ~ o o d s . ~ ~  According to Raley, in 

Industry 2211, the number of employees had fallen from 

25,817 in October 1942 to only 22,183 in January 1945; in 

Industry 2231 the decline over the same period had been from 

10,371 to 9,904. Cotton firms based prirnarily in Quebec had 

l o s t  close to 24 percent of their workforces in the two 

years before October 1 9 4 4 ,  despi te  the fac t  that 10 of the 

firms in question had operated under priority ratings above 

the industry average. By contrast, woollen f i r m s  located 

mainly in Ontario had lost less than 1 4  percent of their 

workers over the same two year period, even though two of 13 

plants operated above the priority rating for the industry 

as a whole. Raley now insisted that the adverse position of 



the textile industry be studied by the NSS Administration 

Board, the decision making body created to address issues of 

broad national concern. 

A second WPTB report by Raley, submitted in AprFl 1945, 

placed the textile labour situation in a context of eevere 

production shortfalls that necessitated direct WPTB 

controLa In late 1943, the WPTB had launched a production 

directive program. Under this program, production 

directives required manufacturers to fil1 essential civilian 

and m i l i t a r y  requirements before devoting material t o  non- 

essential orders. By 1 April 1945, Undewear, Men's and 

Children's Hosiery, Women's Hosiery, Childrenls Outerwear, 

and Adult's Outerwear had been placed under directive 

control, forcing primary textile firms t o  adjust theFr 

production accordingly. Raley now highlighted the fact that 

external sources of textile supply were becoming Less 

reliable. He also produced payroll figures that showed a 

seven percent drop in expenditure in seven key primary 

textile groups between October 1942 and October 1944 .  Nor 

did this figure tell the full story, which would have to 

take account of the "greatly increased use of part-time 

labour, heavy turnover and absenteeism, loss of skilled 

workers to the anned forces, and [their] replacement with 

unskilled labour." While acknowledging the importance of 

the publicity campaigns of 1943 and the identification of 

key plants in 1944, Raley called for Ifinunediate and more 
. 



strenuous efforts" by al1 concerned. In t a t h ,  high labour 

turnover continued to plaque the primary textile industry; 

thus, in the 30 days preceding 7 April 1945, 332 women had 

been placed in jobs in woollen plants but 337 women had quit 

the same operations. 50 

The renewed WPTB campaign moved NSS to try new and more 

comprehensive measures. The ILPC agreed to re-institute the 

blanket industry priority ratings abandoned 15 months 

earlier. In April 1945, a priority rating of A-A was 

granted to al1 establishments in four key textile industry 

sub-groups whose production fell entirely under WPTB 

directive: at the same time, an increased priority rating of 

B-B was granted to Knit Outerwear plants under WPTB 

directive. Again, the ILPC agreed to extend the A-A 

designation to three additional primary textile industry 

groups if and when they were placed under directive. 

Clearly, Sheldon Ross conceded much before the WPTB 

onslaught, though he remained unconvinced that tinkering 

with the priority system would "be of very much help."'' 

In concert with the priority revisions, various NSS 

officials met in March and April 1945 to re-examine the 

conundrum of female textile employment. One of the most 

ambitious proposals to emerge from these meetings targeted 

the textile mille in the Hamilton area for special 

attention. On 20 March, 13 representatives of the leading 

textile firms in this region met with NSS officials to 



discuss the feasibility of recruiting several hundred women 

workers in Nova ~cotia.'~ The mil1 representatives offered 

to send recruiting agents to Sydney on condition that the 

women hired remain in textile employment for a minimum of 

six months and that NSS pay the cost of selection, 

transportation, and room and board, Although they had 

originateà the proposal, NSS leaders ultimately proved w a r y  

of it on the grounds that there was "no purpose in bringing 

people 1,000 miles to have them unemployed in Hamilton 

instead of SydneyœwS3 Local NSS officiais also identified 

another potential problem: 

These girls would be mingling at their work with 
other employees of foreign extraction and possibly 
quite a low social standing. Hamilton people 
being aware of some of the help these firms 
employed would possibly object to having them in 
their homes. 

In the circumstances, NSS decided t o  let the whole scheme 

d i e .  s5 

A more constructive NSS plan was devised after Arthur 

MacNamara, under pressure from the WETB and the PTI,'~ 

created a Special C o r n m i t t e e  on Textiles, which was chaired 

by Fraudena Eaton. The purpose of this cornmittee, which met 

for  the first t i m e  on 18 April 1945, was to work out  a 

comprehensive, though non-legislative, response to WPTB 

demands for concerted action in relation to the textile 

ind~stry.'~ As a result of the committeels deliberations, 

a big radio and newspaper publicity campaign was launched in 

May by NSS and the PTI. It was now also decided to extend 
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to the whole of ontario a procedure that had been introduced 

by the Toronto NSS office. Under this procedure, which had 

been in effect since February 1 9 4 5 ,  al1 women seeking 

employment f i r s t  spoke with a counsellor versed in textile 

operations before being considered for genexal employment. 

In addition, al1 women separating front textile employment 

were requfred to meet with t h i s  special t ex t i l e s  officer for 

an exit interview. The purpose of t h i s  interview was  t o  

determine why the woman was leaving her job and to persuade 

her to stay in the textile industry. Ruth Hamilton, the 

architect of the Toronto e x i t  interview policy, was now 

given authority to travel throughout Ontario to oversee the 

placement of textile officers in al1 relevant NSS offices. 

In practice, this was a highly successful initiative, though 

it came almost two years too late. In Hamilton, 402 women 

were interviewed by the special textile officer between 10 

May and 24 May and 178 referrals were made to textile 

employment. In Toronto, exit interviews persuaded close to 

50 percent of women separating from employment in textile 

plants to return to their old jobs.58 

A third positive result of the Special Committee on 

Textiles was a greater emphasis on training offered by 

Canadian Vocational Training officiais. To 1 January 1945, 

127 Ontario and Quebec primary textile m i l l s  had taken 

advantage of the Job Instruction and Job Relations training 

programs designed to improve employee-employer relations 
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through sound management and personnel policies. 59 The 

Special Committee now recommended that a further push be 

made to train foremen and forewomen, On 4 June a meeting 

attended by 38 representatives of textile plants in the 

Toronto area was held at the Royal York ~otel." 

Arrangements were made at this meeting to give the 10 hour 

course in Job ~nstmction Training to 26 employees beginning 

the week of 11 June. Another such meet ing  w a s  held on 7 

June for representatives of Ontario mills outside the 

Toronto area, CVT officials maintained that between 150 and 

200 workers should receive training in Ontario textile 

mills. The final r e s u l t s  of this initiative, however, 

revealed that only 121 employees from 15 primary textile 

mills had received Job Instruction Training by 31 October 

1945, with Silknit Limited and W. Robinson & Sons accounting 

for 89 workers of t h i s  total/' 

A l 1  of this, of course, occurred in a rernarkably fluid 

general employment situation and at a time when many wartime 

restrictions were being lifted. In November 1944, al1 

restrictions on women seeking permits to move from one N S S  

geographic jurisdiction to another were lifted." After 15 

May 1945, women w e r e  no longer required to obtain permits to 

secure employment, although many still used NSS offices to 

search for work? Advertising restrictions were likewise 

lifted and Labour Minister Humphrey Mitchell announced in 

August that the employment freeze  on male workers would be 



cancelled on 17 September 1945. From that date al1 

compulsory directives regarding male employees would be 

abandoned." Nevertheless, t i m e s  remained tough for the 

textile industry. Ruth Hamilton's attempt to transplant 

procedures established in Ontario offices to Montreal 

failed/' although Dominion Textiles was able to inaugurate 

CVT training courses in its plants  in September 1945.~ In 

Ontario, 436 workers were placed in primary textile plants 

between 21 June and 15 August 1945, while 1,073 separations 

occurred in the same period. Of these, 854 were women. 67 

In the final months of 1945 and the first months of 

1946,  NSS officiais admitted that little had been 

accomplished during the three year effort to alleviate the 

shortage of female labour in primary textile mills. Harry 

Hereford, a member of the Special Committee on Textiles, 

nicely summed up the reason for this as follows: 

I suppose it al1 b o i l s  down to the fact that as 
long as wages and hours are unsatisfactory in the 
textile industry, it will be difficult to find 
workers for t h e m ?  

The Special Committee itself remained in operation until 

early 1946, and Eaton strongly supported Arthur MacNamarals 

"quite revolutionary" proposa1 for a minimum wage for women 

in the textile industry. In practice, however, this badly 

needed reform was not made, 
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An examination of NSS policy witk respect to women 

workers in the primary textile industry highlights the 

failure of the regulatory machinery established to direct 

the w a r t i m e  act iv i t ies  of Canadian women in general. NSS 

officiais could prioritize textile industries according to 

essentiality, publicize the desperate job situation i n  

primary textile mills, and attempt to persuade women to 

enter textile employment, but they lacked the authority to 

actually order women to work in the mills. Given a c h o i c e  

between textile employment and the more remunerative jobs 

available in war industries,  thousands of  Canadian women 

opted for the latter. The war thus drastically altered the 

pattern of female employment in the country. A f t e r  the war, 

however, there was a return to the older habits of work. In 

the case of the textile industry, t h a t  meant for many women 

a return to wages and working conditions they hoped they had 

left behind forever. The weak and ineffective w a r t i m e  

policies of NSS had contributed in no srnall measure to this 

outcorne. 
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Chapter 9 
Nurses 

In a keynote article in the October 1942 ed i t ion  of the 

canadian Nurse, Marion Lindeburgh, ~xecut ive  Secretary of 

the Canadian Nurses Association (CNA), exhorted the members 

of her profess ion  to rise to the challenge of a serious 

domestic w a r t i m e  shortage of nurses. In the course of her 

appeal,  she quoted from Wordsworth as follows: 

O rnty! 
Who art a light to guide, a rod 
To check the erring and reprove; 
Thou, who a r t  victory and l a w  
When empty terror o v e r a w e  
From vain temptations dost set free 
And calmfst the weary state of frai1 humanity.' 

In p r a c t i c e ,  these eloquent lines fell  on deaf ears and the  

crisis in nursing continued. Neither NSS nor the CNA was 

ever able ta find a way to meet the demand for hospi ta l  

nurses. This was because of s t r i d e n t  CNA insistence on 

professional autonomy and an obliging NSS response w h i c h  

emphasized voluntarism and loose goverment regulation. 

The relationship between NSS and the CNA resembles that 

between NSS and the universities. A r t h u r  MacNamara 

willingly allowed the CNA, an autonomous professional 

organization, to direct the scope of mobilization efforts 

affecting its membership. By failing to be more 

interventionist, however, he tolerated a situation in which 

hospitals across the country faced severe nursing shortages. 

The cornerstone of NSS policy was a 1942 decision to exempt 
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nurses from al1 mobilization provisions affecting women. 

This vas the exact opposite of what was being done in the 

United ~ingdorn.~ In a remarkable concession to private 

interests, the CNA was l e f t  to regulate itself through local 

nursing registries, provincial nursing associations, and its 

own administrative structure. In consequence, the 

national interest-an adequate supply of nurses--fell by the 

ways ide. 

At the heart of the CNA desire to guard its autonomy 

lay the issue of safeguarding the recognition of nursing as 

a profession. In the decades before World War II, the CNA 

had waged a battle to ensure that the provision of nursing 

care would not be balkanized among a disparate group of 

qual i f i ed  and unqualified practitioners. In the 1920s, 

Ontario nurses had fought for licensing and the recognition 

of professional qualifications. During the Great 

Depression, however, there had been a setback in this 

regard, as many untrained nursing practitioners found work 

in h~spitals.~ CNA officials clearly viewed the onset of 

war in 1939 as an opportunity both to improve the economic 

status of nurses and to elevate their professional status. 

To these ends, the organization launched an aggressive 

campaign soon after the war started. 
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First and foremost, CNA leaders steadfastly opposed any 

government regulation of nurses. Instead, the government 

was asked to provide financial support to encourage the 

enrolment of more student nurses; to publicize the need for 

married nurses and nurses n o t  employed in hospital settings 

to take institutional work: and to augment the teaching 

staffs of nursing schools. This strategy received the 

forma1 endorsement of the CNA in late 1941,' and 

representatives of the organization the ieaf ter  submitted a 

request to the Dominion government for a sum of $125,000. 

The Department of Pensions and National Health eventually 

allotted $115,000 for the 1942-1943 fiscal year to the CNA 

for student recruitment, publicity, and augmentation of 

teaching s t a f f s ?  In 1943-44,  this grant w a s  increased to 

$250,000 p e r  annum for the duration of the war.' The 

effect of this grant was positive but scarcely dramatic. 

Pupil nurse numbers rose from 8,500 in 1939-40 academic year 

to 11,163 in 1941-1942, but in 1942-43 only a small increase 

in registrants, which brought the total to 1,266, was 

recorded. Enrolments in 1943-44 and 1944-45 were 11,359 and 

12,254, respecti~ely.~ On the other hand, 7,216 nurses 

left the civilian nursing force during the war. Thus, 

whereas there was a 19 percent increase in hospital 

admissions in the last three years of the war, the number of 

practising nurses increased by only eight percentO9 Hence, 

there was a continuing crisis of care. 
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As might be expected, the CNA also lobbied hard to 

increase the salaries and improve the working conditions of 

nurses. In this regard, the efforts of the organization 

were directed a t  the Canadian Hospital Council (CHC), the 

national umbrella organization of  provincial  hospital 

bodies. The case put forward by the CNA was simple and 

direct. Spiralling hospital admissions and the depletion of 

hospital sub-staffs were placing an enormous strain on 

nurses in Canadian hospitals, who were now being forced to 

add non-nursing responsibilities such as domestic duties to 

their normal r e s p o n s i b i l i t i e s .  A National Health Survey 

conducted in 1943 revealed that 15 percent of al1 general 

duty nurses in hospitals worked an average of more than 121 

hours per fortnight.'' On top of this, the salaries of 

nurses were notoriously  unstable and inconsistent. The 

average monthly nursing wage in 1942 in large hospitals with 

more than 200 beds was only $59.35 plus maintenance. By 

contrast, in medium-sized hospitals with 51-100 beds nurses 

received an average of $73.75 per month plus maintenance. 11 

Because of poor pay and difficult working conditions, the 

CNA refused to accept any measure of blame for the w a r t i m e  

nursing shortages. At the same time, the CHC demanded that 

the problem be solved by strictly regulating the economic 

and occupational freedom of nurses. Caught in the middle 

was NSS. 

During the first eight months of 1942,  the dimensions 
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of the problem became apparent to al1 concerned. A steady 

stream of nurses was entering the Armed  force^,'^ and many 

other nurses and essential hospital employees were leaving 

their jobs to take advantage of more lucrat ive  opportunities 

i n  industry. To monitor this situation, early in 1942 the  

CNA appointed Kathleen W. E l l i s  as Emergency Nursing 

Advisor. She w a s  to travel across the country to gauge the 

extent  of the difficulties which had arisen and to recommend 

remedial measures. j3 E l l i s  proved to be a formidable and 

energetic advocate of CNA autonomy. Educated at Johns 

Hopkins and Columbia Universities, she had been Director of 

Nursing at the Vancouver General Hospital and a nursing 

professor at the University of Saskatchewan. lG In the 

first seven months after her appointment, E l l i s  spent 157 

days in various provinces tirelessly promoting the 

advantages of a nursing career to  students, d i r e c t i n g  

provincial advertising campaigns, and fiercely asserting the 

need for nurses to have professional autonomy and be free of 

govesnment regulation. 15 

Not surprisingly, her efforts encountered stiff 

resistance from the CHC. Through its Secretary, Dr. Harvey 

Agnew, the CHC c a l l e d  on the government t o  limit the 

migration of both nurses and other skilled hospital 

employees from health care employment. In particular, the 

CHC insisted that  hospital work be g iven  a higher labour 

priority rating by the ILPC so as to guarantee the supply of 
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hospital sub-staff workers. This, in turn, would avoid 

further demands being placed on already overvorked nursing 

personnel. If immediate legislation or regulation vas not 

possible, Agnew wanted large sums of  money spent on 

advertising to persuade hospital w o r k e r s  to remain in their 

employment . l6 
O t h e r s  advocated more radical so lut ions ,  Chief among 

them was D r .  E .  Stanley Ryerson, a member of both the 

Medicine Faculty, University of Toronto, and the Ontario 

Nursing Council. Ryerson believed that the two outstanding 

features of nursing in Canada were the strenuous nature of 

training and the poor financial remuneration.17 Noting 

that the traditional rnimpulses of charity and mercya8 could 

no longer persuade women to enter civilian hospitals to ease 

the nursing shortage, Ryerson proposed four measures: (1) 

the institution of the eight hour shift; ( 2 )  the  

introduction of a rotation system in residences which would 

allow each student nurse to live outside for four months of 

every year in training; (3) the enlistment into the Royal 

Canadian A m y  Medical Corps, with pay and at the  rank of 

private, of al1 student nurses entering t h e i r  third year; 

and (4) the reduction of the forma1 training period from 

three years to two, with the license to be granted upon the 

completion of the third year working in a hospital. Other 

medical officiais lashed out at the weakness and 

arbitrariness of NSS regulations as the source of the 
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nursing shortage. For example, Margaret Jamieson, 

Superintendent of the Restigouche and Bay Chaleur Mernorial 

Hospital i n  New Brunswick, complained bitterly about NSS 

restrictions on advertising; these  made a bad situation 

I1 in f in i t e ly  w o r ~ e . ' ~  Jamieson felt betrayed, and claimed 

that she had been fool ish to bel i eve  that the introduction 

of civilian mobilization measures would help the hospitals 

in any meaningful f ashion. '* 
Finally, NSS Associate Director Fraudena Eaton called a 

conference of NSS,  CNA, and CHC representatives in Ottawa 

for 2 2  October 1942 to discuss hospita l  conditions. Prior 

to this meeting, K.W. Ellis set the limits of discussion: 

only cooperation w i t h ,  and not the coercion of, the CNA 

would be considered; and debate must centre on the 

establishment of "minimum requirementsm of living, salary, 

and working  condition^.'^ E l l i s  asked al1 provincial 

nursing groups to bring forward their ideas at the 

conference, but i n  fact little that  was new was discussed 

there." The CNA delegation reiterated that only better 

wages and working conditions for nurses could begin to 

alleviate the crisis and that voluntary workers or hospital 

aides could not substitute for trained nursing 

professionals. The on ly  CNA concess ion  was an expression of 

willingness to endorse a professional permit system which 

would document the availability of nurses. This procedure 

would be dfrected by the W a r t i m e  Bureau of Technical 



304 

~ e r s o n n e l . ~ '  The CHC brief to the conference cal led for the 

freezing of a l 1  hospital  staff m e m b e r s  i n  their ex i s t ing  

employment; the placing of al1 hospital personnel at the 

highest level of essentiality; and the granting of primacy 

to hospital employment in the allocation of workers by NSS 

officers? Both the CHC and the CNA ca l led  for a massive 

publicity campaign, to be funded by the government, to 

highlight the benefits and essentiality of hospital 

employment . 
Beyond this, the October conference fa i l ed  to produce 

any plan of action. The proposa1 for the registration of  

nurses quickly died, and a litany of cornplaints about 

nursing shortages continued to be heard at N S S  headquarters 

in Ottawa. T h e  unanimous opinion of key officiais there was 

that further sunreys of the nursing situation should b e  

undertaken éo give  the C N A - t h i s  was revealing--"a much 

better idea of how they can recommend solving t h e i r  own 

problems."* The CHC continued to press for more 

regulation of hospital  employees but t h e  CNA continued to 

lobby for the unrestricted management of its own af fa i r s .  

The first serious attempt t o  address the shortage of 

nurses occurred i n  British Columbia when Percy Ward, 

Inspecter of Hospitals for the province, proposed that his 

office begin acting in an advisory cap.acity to assist 

hospitals in personnel matters involving nurses. The idea 

would be to mediate any disputes which might cause hospital 
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employees to separate from their jobs and to  establish 

voluntary guidelines concerning wages, working conditions, 

and hours ob ~ork.*~ Ward stressed that he would act only 

to supplement the efforts of N S S  officers and as a 'channe1 

through which othewise apparently unsolvable problems might 

be routedmm" In January 1943, it was decided to raise the 

labour priority rating of a lengthy list of male hospital 

sub-staff operatives from D to  B.'^ This concession to CHC 

pressure resulted i n  further demands by Agnew regarding the 

restrictions placed by PC 246 ( the  NSS Civilian Regulations) 

on part-tirne workers, Agnew now claimed that many women 

would be willing to work part-time i n  support positions such 

as domestics and ward aides for five or six days per week, 

They would only corne forward, however, if N S S  waived the 

requirement that anyone working more than three days per 

week have a permit. ~astigating those women who were "doing 

very little to hasten victory," Agnew argued that al1 

restrictions should be lifted for persons willing to do 

essential work.'? Responding to t h i s  case, NSS decreed in 

March 1943 that the regulations regarding part-time work 

would not  apply ta anyone who went to work in  a hospital for 

less than 24 hours per ~ e e k . ~ ~  

Although plans to register nurses through the WBTP w e r e  

abandoned i n  late 1942,  the idea of a registration drive to 

determine the number of nurses in Canada, regardless of 

current occupation, gained momentum early in 1943." On 12 
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February, it was decided to have a three day registration in 

late March, and a proclamation to this effect was issued on 

15 Pebruary. While the majority of nurses were required to 

register at hospitals or local Employment Offices, 

arrangements were made for nurses living more than five 

miles from an NSS office to register through the post 

office. Large advertisements about the registration were 

placed in every daily newspaper in Canada on 15 March, and 

information was also circulated to every hospital and post 

office across the country. The registration was compulsory 

for al1 nurses under 65 years of age who were not enlisted 

in the armed forces, regardless of marital status or 

existing employment. 

The final tally of the national registration drive 

occurred in June 1943, although the returns were not widely 

c i r c u l a t e d  for four more months because of CNA objections. 

The registration proved that there was a large number of 

nurses who w e r e  not practising. Table 11 summarizes the 

results of the registration by region and employment status. 

The nationwide ratio of practising nurses to total 

population was 1:520; Ontario had the most favourable ratio 

(1~381) and Saskatchewan the most unfavourable (1:897). The 

registration clearly revealed that most nurses who were not 

practising their profession were married housewives, 

although it also showed that 50 percent of al1 practising 

nurses were not employed in general duty in hospital wards. 
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Results of the March 1943, Nursing ~egistration~ 

More than 1 ,000  indiv iduah indicated a wfllingness to 

resume nursing on a full-time basis, although 484 of these 

insisted on remaining in their own locality. 

W i t h  the registration results i n  hand, Eaton and other 

NSS officials launched a series of consultations across the 

country. In Montreal, meetings were held with local 

hospital and nursing officials on 28-29 June. The business 

discussed included the feasibility of grants from the 

Dominion government to local hospitals; the granting to 

hospitals of further exemption from NSS regulations: and the 

sponsorship by the Dominion government of more recruitment 

drives for nurses.31 Eaton recognized that the decision to 

allow the CNA to regulate the flow of nurses through local 

nursing registries simply had not workedWY The Manitoba 
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nurses for rural areas or tuberculosis sanatoria. Moreover, 

despite  threats from Manitoba nursing officialç to deny them 

private duty referrals, members of the Winnipeg registry had 

refused even to attend meetings to diçcuss the situation and 

to vote on possible improvements i n  the registry systemœa 

Yet, while she recognized the increasing shortage of 

professional help in Canadian hospitals, Eaton steadfastly 

resisted direct NSS control of the placement of nurses. In 

a July 1943 lettes to the CNA, she summed up her position as 

follows: 

1 have not yet lost faith in my original b e l i e f  
that the  CNA and the individuals of the nursing 
profession w i l l  find ways and means to arrive at a 
solution through self-regulation when the 
situation is placed fairly before them? 

Eaton assured Marion Lindeburgh that NSS plans centred on 

the CNA and provincial nursing associations assuming "more 

responsibility for the adjustment of the ir  ~ituation~~; 

cooperation, not compulsion, would continue to guide 

goverment policy. 35 On t h e i r  s i d e ,  CNA off icials remained 

adamant in the view that they were not to blame for the 

shortage of nurses and that the root of the problem lay in 

the parsimonious salaries and poor working conditions 

defended by the CHC? 

Nevertheless, CNA and various provincial nursing 

representatives did attempt to find solutions within  the 

established framework of practise. One of the most 
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ambitious efforts in this regard was made in Manitoba. At a 

conference in August 1943, the Manitoba Association of 

Registered Nurses passed two helpful resolutions. These 

were: (1) that a committee be struck to interview al1 

members of the provincial nursing directory i n  order to 

direct nurses where they were most needed: and (2 )  t h a t  this 

committee make a special effort to mobilize physically fit 

women w i t h  no dependents to work in hard pressed rural 

a r e a ~ , ~ ~  especially i n  the tuberculosis sanatorium at 

Ninette and the various psychiatric hospitals scattered 

about the province. In the event, the committee contacted 

300 nurses but with decidedly mixed results. Of the 95 

single nurses interviewed in person, 4 3  refused assignment 

in tuberculosis or psychiatric wards while 33  nurses said 

that health problems or domestic duties made work in rural 

areas impossible for t h e m .  Of the 66 married nurses 

interviewed,  4 6  refused to consider posts in  psychiatric or 

tuberculosis institutions. O f  153 nurses reporting by 

telephone, only 53 were able to serve even in a limited 

capacity to alleviate the nursing shortage in the 

province ." 
A second important CNA initiative was launched in  June 

1943 at a meeting of the  executive of the Association. A t  

this meeting, a Joint ~ommittee on Nursing was formed to 

m e e t  with representatives of the CHC. Nine prominent CNA 

officiais, including X.W. Ellis, were named to the 
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committee, which w a s  to consider al1 problems relating to 

the supply and d i s t r i b u t i o n  o f  qualified nurses in Canada. 

While the CNA proclaimed proudly that it would handle the 

professional aspects of the shortage of nurses, its 

officials also made plain that they could not "assume the 

responsibility for rectifying or improving the  economic 

factors involved in this problem.f139 T h e  CHC agreed to 

participate in the work of the Joint Committee and appointed 

a four member group to represent its interestsrna A t  a 

meeting of the f u l l y  constituted Joint Committee on 31 

August  1943, the CNA members endorsed the following: (1) a 

minimum payment to general duty nurses of $100 per rnonth 

p l u s  maintenance; (2 )  an eight hour day and a six day week 

for t h i s  same group; ( 3 )  a salary of four dollars per day 

plus maintenance for general duty work of more than one week 

but less than one month; ( 4 )  the payment of the prevailing 

private duty nursing rate for  al1 general nursing work of 

less than a week; ( 5 )  the elimination of non-nursing duties 

from the workload of general duty nurses; (6) the limiting 

of private duty nuxsing to necessary cases only; (7) the 

increased use of subsidiary nursing groups; and (8 )  no 

freezing of nurses in the ir  existing employment through 

government regulat ion. Il In response, the  CHC members 

present invited the CNA to raise these concems at the CHC 

annual meeting to be held on 8 September. 

At this gathering both the CNA and NSS w e r e  officially 



represented, A variety of topics were discussed, including 

the need for more money to be found f o r  student nurses. NSS 

officiais suggested that the CNA approach the Department of 

Labour about the availability of scholarship money under the 

Canadian vocational Training Act- This money could be used 

to supplement the block grant the CNA receivedDs2 An NSS 

proposal that the CHC employ interned Japanese women in 

hospital work was puickly squelched; CHC representatives 

from British ~olumbia pronounced that the tfrest of the 

country could do as they liked" but that B.C. hospitals had 

no interest in these women "except to have thern removed as 

far as possiblew from the province.c3 The Joint Committee 

list of remedies for the nursing crisis received an 

indifferent response from the CHC executive. The CNA 

demands were placed far  down on the agenda of the meeting on 

the grounds that the CHC had not met specifically to discuss 

the recommendations. Subsequently, the CHC endorsed in 

general tenns a submission put forward by the Joint 

Committee in January 1944. The recommendations in this 

submission, however, were simply passed along ta the 

provincial hospital  councils f o r  study without any firm 

guidelines for action to improve the wages and working 

conditions of women attachedOu In a 1946 document, the 

CNA summarized the t e p i d  response of the CHC to the w a r t i m e  

proposals of the Joint Committee as follows: 

The recommendations of the CNA, formulated in 
1943, although generally agreed to in principle  by 
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were not strongly supported by the latter or 
generally implemented. Very little, in fact, vas 
done during the w a r  yeaxs to hold nurses in the 
hospital f i e l d ?  

By the beginning of 1944, therefore, the pattern of 

interest group response to the problem of meeting the demand 

for nurses was well established. Central to this was the 

refusal of NSS to tell nurses where and when to w o r k .  Eaton 

had welcomed the establishment of the Joint C o m m i t t e e  in the 

hope that it would 8 f o v e r c o m e  the need for directive control 

of nurses. wu Even off i c ia l s  who were known to be strong 

advocates of goverment intervention were reluctant t o  

venture i n t o  the nursing marketplace. Chief Alternative 

Service Officer L.E. W e s t m a n  expressed the prevailing view 

well when he wrote tha t  "control as a thing i n  itselff* must 

not take precedence over established CNA practiceOs7 The 

CNA itself remained adamantly opposed to NSS in terference  

and continued t o  seek a solution to the problem by 

increasing the supply of nurses through r e c n i t m e n t  and 

training. At every opportunity, the CNA pressed the case 

that the root cause of al1 that had gone wrong was to be 

found in the realm of salaries and working conditions. The 

CHC, of course, rejected this analysis and looked to 

legislative remedies to solve the crisis. 

In January 1944, nursing officials in Manitoba again 

sought a way forward. At a conference between NSS, nursing, 

and hospital officials, it was decided to address a shortage 
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by a public relations campaign and by lowering the aga of 

entry into nursing programs £rom 18 t o  17. The  NSS 

publicity campaign emphasized uniforms, the promise of 

postwar employment, three weeks of paid vacation, and other 

benef its of nursing lif e." This campaign, however, 

achieved only partial success due to vociferous opposition 

from many nurses and other Manitoba residents condemning the 

recruilment of teenagers for this purpose. Although a t  

least 11 students were signed up during the campaign, 49 

many dissenting views were expressed in the ~anitoba press. 

A letter which appeared in the Winnipea Free Press and which 

was signed by 'A Voice of Pro tes t '  captured the essence of 

the protest: 

1 suggest that we appoint Dr. Pincock (the 
provincial Health Minister], Mrs. [E.W.] G e r r y  
[the coordinator of women's employment in the 
Winnipeg NSS office] , and a body of adults with 
no political buns to butter to volunteer to serve 
one week. If they can survive the ordeal and can 
conscientiously pledge to mothers of seventeeners 
their word of honour that, having tested and 
tried, they do declare it to be a suitable, non- 
i n j  urious occupation for children, then 1 will 
cheerfully and humbly swallow this protest ... Make 
nursing of these unfortunates a well-paid 
peacetime occupation for suitable returned men and 
women who, as seasoned warriors, have become 
immune to sorry sights. At best, it is a task for 
the  mature and a crying shame to foist so grievous 
a burden on to the slender shoulders and highly 
emotional, sensitive nemous systems of young 
girls. s CI 

Soon after these events, K.W. Ellis told Eaton mat an 

NSS proposal to provide local employment offices and 
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provincial nursing registries with the lists from the March 

1943 registration was opposed by the CNA. In keeping with 

her previous conciliatory approach, Eaton answered that the 

registration results would only be distributed Wuring any 

emergency which might arisel1 and that NSS would not act 

without the approval of the CNA and the provincial nursing 

agencie~.~' In April, NSS and CNA officiais held face to 

face meetings again. Remarkably, the only measures adopted 

had already been tried: there would be another publicity 

campaign; Arthur MacNamara and Eaton would mite to al1 non- 

practising nurses in the country; and there would be another 

national survey of hospital  requirements. CNA leaders 

resolutely maintained that the situation "did not warrant 

the placing of controls over the ernployment of nurses," and 

Eaton wholeheartedly supported their request for another 

national publicity campaign.'' ~ h i s  campaign featured 

newspaper and radio advertisernents and a National Film Board 

short f i l m ,  which was released i n  theatres on 25 May. It 

showed women leaving secretarial duties to resume nursing 

training, housewives with training leaving their aprons 

behind to rush to the nearest NSS office to register for 

hospital work, and an I1old gent with gout playing cribbage 

w i t h  a pretty nurse.1153 The persona1 letter issued by 

MacNamara and Eaton in June 1944 urged al1 trained nurses to 

examine the relative importance of the  work they were 

perfonning and emphasized that nurses had not been subject 
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to any f o m  of regulation. Nurses were asked to register at 

a local employment office or put their names on the local 

nursing registry to express their willingness to fil1 

hospital nursing vacancies. " 
NSS officials in Ottawa received scores of letters from 

nurses explaining why they could not respond to MacNamara8s 

and Eatonls appeal. While the majority of the letter 

writers cited health and home c~ncerns,'~ a vocal minority 

targeted bureaucratie regulationç w i t h i n  both government and 

the nursing profession itself. Poor wages and working 

conditions in hospitals were also singled out for cornplaint. 

H.R.M. McDougall of Toronto berated hospital o f f i c i a l s  for 

paying nurses lower wages than they paid to charwomen. She 

challenged MacNamara to send a circular letter to hospital 

administrators asking them to improve voluntarily the 

working conditions of nurses. Given the historical pattern 

of low wages, a patriotic appeal to nurses would not solve 

the problem; this would be like t r y i n g  to solve the m i l i t a r y  

manpower problem by shaming "the zombies into active 

service.u56 Muriel Locke of Toronto castigated MacNamara 

for VhreateningU nurses i n t o  cooperating in order to avoid 

regulation; a better approach would be to provide government 

funds to augment nursing incorne~.~~ An acerbic unsigned 

letter detailed the severe handicaps facing professional 

women and bitterly attacked the negligent attitude of 

government officials: 



...it makes you do a little thinking. And the 
conclusion you corne to would not be very 
flattering to some of these high-salaried 
chairwarmers who sit among the seat.s of the mighty 
in Ottawa, They dream in cornfort, we work amongst 
realities, and our mernories are long.% 

The results of the national hospital suntey were 

published in June 1944. A total of  694 hospitals were 

surveyed; these employed 8,655 full-time and 805 part-time 

nurses. The survey showed that 2,135 nurses were needed 

immediately by t h e s e  institutions. It also highlighted the 

remarkable fact that more than 10 percent of al1 nurses 

employed in hospitals had separated from employment in at 

least one hospital during the month of April 1944. 59 The 

average monthly wage in most areas of the country fe l l  

between $70 and $90 per month: the lowest wage was $50 per 

month at the Hotel Dieu Hospital in Bathurst and the highest 

wage was $115 per month at the Belcher Hospital in Calgary. 

Above all, the survey showed that nurses were expressing 

their discontent over salaries and working conditions by 

vot ing  with their feet. High wage hospitals across the 

country usually had f u l l  staff complements while law wage 

hospitals were short o f  nurses. In Ontario, for example, 

the Nichollls Hospital in Peterborough paid salaries of $110 

per month and reported no nursing shortages; by contrast, 

St. Joseph% Hospital in the  same c i ty  paid only $70 per 

month and had a 25 percent staff shortage. In Calgary, the 

Belcher Hospital reported no shortage, while the Calgary 

General Hospital needed 13 nurses to supplement the work of 
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the 35 nurses on staff who were being paid $83 per monthem 

The results  of the hospital survey reinforced a rising 

tide of criticism directed at both nursing and government 

o f f i c i a l s  during the Sumer of 1944. Harvey Agnew of the 

CHC w a s  quick to point out that tuberculosis sanatoria and 

psychiatrie hospitals were not  the only institutions 

suffering acute staff shortages. Agnew complained that war 

industries w i t h  unlimited budgets w e r e  hoarding nurses whose 

chief concern was to I1inquire about headaches and bandage 

cut fingers* while patients "hovering near death* were being 

denied proper nursing tare?' Horace Atkin, superintendent 

of the Metropolitan Hospital in Windsor, Ontario, complained 

that the lack of regulation of nurses enabled many of them 

to "enjoy a tourist excursion across Canada." Not 

surprisingly, he wanted strict controls put on the 

profess ion  to al leviate  shortages. " In Welland, Ontario, 

thanks to a grant of $165,000 from w a r t i m e  construction 

funds, the County ~ospital had been able t o  add a 50 bed 

wing to the original 100 bed facility. A shortage of 26 

nurses, however, meant that only 50 of the 150 beds were in 

usema 

The situation in Quebec was especially serious. 

Following the hospital survey, an emergency meeting was held 

in Montreal in July that brought together an array of 

municipal, provincial, federal, and nursing officials. This 

meeting heard that there were shortages in sub-staff in the 
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Province's hospitals, and that 400 nurses w e r e  desperately 

needed to augment the 1,400 who w e r e  currently on the job. 

The survey showed that more than 10 percent of Quebec nurses 

had separated from employment during the month of April. 

Nevertheless, NSS officiais recommended only that two more 

cornmittees be stnick. These would deal, respectively, with 

nursing and sub-staff shortages in the Montreal area and 

would emphasize cooperation rather than comp~lsion.~ The 

CNA perspective on these events was that the difficulties i n  

Montreal could be resolved i f  those involved "were 

altogether exempted from NSS regulations.~* At the same 

time, %orne effortw should be made to retain graduating 

student nurses in hospitals, and other nurses should be 

"encouragedBm to accept two month stints on general  duty. 65 

Ultimately, the continuing shortages and a poor 

response to the advertising campaign forced NSS and CNA 

representatives to m e e t  again to discuss a more 

comprehensive response to the nursing crisis. A t  t h i s  

meeting, which was held in O t t a w a  in August, the two parties 

agreed to the following: (1) that f inancial inducements in 

the form of supplementary allowances under NSS jurisdiction 

should be extended to nurses; (2) that a plan to bar any 

nurse who had graduated s i n c e  1942 from accepting private 

duty work should be devised; ( 3 )  that hospitals should be 

encouraged to make better use of auxiliary medical 

organizations such as the Red Cross Society and the St. 
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3ohn1s Ambulance Society; (4) that local community resources 

should be more fully utilized by hospitals; ( 5 )  that student 

nurses should be e l i g i b l e  for a $200 grant from the Student 

A i d  Scheduhe of the War Emergency Training Plan; and (6) 

that concessions on NSS advertising and recruiting rules 

should be made to allow hospitals greater freedom in 

obtaining hospital s~b-staff.~~ T h e s e  were comprehensive 

recommendations indeed, but no concrete action was 

forthcoming from the meeting. The cooperative efforts of 

the CHC and the CNA earlier in the w a r  to increase the 

number of nursing aides had been partially succes~ful,~~ 

but the proposa1 to use autonomous auxiliary hospital 

organizations fell flatea Clearly, the granting of 

goverment subsidies and the restriction of private duty 

nursing had the greatest potential to ease the shortage of 

nurses. Nei ther  measure, however, was administered with any 

degree of conviction, 

Section 213 of PC 2 4 6  authorized NSS of f ic ia l s  to pay 

transportation costs and separation allowances to workers 

who transferred to essential jobs away f r o r n  their current 

employment. On 11 August 1 9 4 4 ,  NSS o f f i c i a l s  issued 

Circular 356 allowing local NSS officers to pay separation 

allowances to al1 trained nurses not currently employed in 

their profession who were w i l l i n g  ta accept general duty 

hospital pos i t ions  For a minimum period of s i x  months. But 

this approach proved to be highly ineffective. Almost three 



months after they w e r e  introduced, Eaton announced that the 

allowances w e r e  "not proving to be of value" and that only a 

single nurse in Canada had received a separation allowance 

to 2 November 1 9 4 4 . ~ ~  The debate next shifted to the 

clause in Circular 356 stating that only nurses not 

currently employed in their profession were e l ig ib le  for 

separation allowances. Eaton took the position that this 

clause should be interpreted ta mean any nurse not employed 

in a hospital, since NSS officials had turned down 

applications for the allowance from several private duty 

nurses seeking full-time positions in hospitals. The CNA, 

h o w e v e r ,  imrnediately condemned any offer of funds to private 

duty nurses that was not also available to general duty 

nurses. This could only have the effect of creating 

friction among hospital nurses- 70 In December, Eaton 

issued a second circular reducing the minimum employment 

period from six months to two months for any nurse seeking 

to claim the allowance. Despite this measure, however, she 

was eventually forced to concede that the Worth of the 

entire supplementary allowance scheme had been 'textremely 

limited.' This w a s  because it had not been possible to 

target a large number of  nurse^.^' 

The August 1944 proposa1 to regulate private duty 

nurses also failed. CNA officials demanded that the need 

f o r  such a restrictive regime be ltthoroughly demonstratedtw 

before regulations w e r e  put into effectOR A draft of the 



rules proposed called for the amendment of Section 207 of PC 

246 in s ix  key respects. The changes to be made would 

affect al1 nurses who had completed their training s ince  31 

August 1942. Henceforth, the following requirements would 

apply to them: (1) no nurse could engage in private duty 

nursing without a permit; (2) no one could employ a nurse in 

a private duty position without seeing the permit; (3) an 

NSS officer couPd set conditions regarding the place and 

duration of private duty employment; (4) an NSS officer 

could cancel or extend the permit of a nurse at any tirne; 

(5) no person could employ a private duty nurse after the 

expiration of the permit; and (6) no private duty nurse 

could continue private  duty nursing once the permit expired. 

T h e s e  were stiff rules, but, faced w i t h  t h e  usual pressure 

from the CNA, NSS did  not enact them. In March 1 9 4 5 ,  Eaton 

had admitted that NSS had a failed record w i t h  respect to 

the strict regulation of nurses. Arthur MacNamara offered 

t h i s  remarkable response to her request to reconsider 

imposing the restrictions on private duty nursing: 

1 th ink  we should try to avoid justification for 
criticism [of the proposed private duty 
restrictions] on the ground that we knew of the 
shortage and knew that it was going to get worse 
yet we d i d  nothing about iLTJ 

For the remafnder of the war, the actions of both NSS 

and the CNA remained true to form. In February 1945, the 

CNA called again for government subsidization of salaries 

and for yet another publicity campaign." By the same 
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token, NSS continued its foot-dragging-even in relation to 

the 11 military hospitals under the jurisdiction of the 

Department of Veterans Affairs .  Committees consisting of 

representatives of the Civil service Commission, provincial 

nursing associations, and NSS were variously established to 

deal with the nursing needs of these particular 

hospitals." Ottawa, however, refused to centralize the 

recruitment of nurses and mandated that each district 

committee should be completely responsible for its own 

affairs.  Remarkably, the committees empowered to recruit 

nurses in Ontario and Quebec were not even functioning more 

than four months after this whole approach had been 

adopted." Similarly, Eaton visited Saskatchewan i n  

January 1945 to monitor embryonic plans for a new provincial 

placement service, a collaborative effort of NSS and the 

Saskatchewan ~egistered Nurses Association. This was 

certainly a promising scheme, but it w a s  not put  i n t o  effect 

until more than five months later. ~ h i s  delay typified the 

handling of the nursing crisis by N S S .  77 

In the c los ing  months of the  war, Eaton still refused 

to budge. While admitting that  the nursing situation still 

had the "emergency quality which is disappearing from other 

employment situations affecting wornen,~~~~ she claimed in 

July 1945 that her office had done a llgood dealn to improve 

matters. The government should "get out of the picture 

fairly soonl# and leave al1  re-adjustment problems to the 



CNA? This position belied the evidence flooding into NSS 

offices of a continuing crisis? Towards the end of the 

war, moreover, a new probleln arose when many married nurses 

left hospital employment in anticipation of the discharge of 

t h e i r  spouses from the armed forces,  In a November 1945 

comment on this particular situation, Eaton offered this 

ironic epitaph for the involvement of NSS w i t h  the nursing 

profession during the war: 

NSS has assisted greatly in settling the demand 
for nurses during a great emergency but believes 
that in ordinary times the problem is not their 
particular responsibility. Therefore, no analysis 
of the future requirement fo r  nurses has been 
made. 81 

A review of the wartime history of Canadian nurses 

reveals a start l ing pattern of bureaucratic paralysis and 

institutional autonomy that seriously threatened the 

functioning of hospitais. All the major participants in t h e  

debate must share responsibility for the failure to staff 

hospital wards between 1942 and 1945. Although the issue of 

regulating nurses was complicated by the lax  wartime 

controls placed on Canadian women generally, NSS had an 

opportunity to make its presence Felt in 'no  uncertain terms. 

Instead, NSS officiais chose to allow the CNA to regulate 

its own affairs during the war. The CNA, however, failed to 

expand the nursing workforce.   es pi te the fact that large 
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sums of public money were poured into the coffers of nursing 

organizations across Canada, the CNA effort w a s  marked by 

tepid and ineffective action. Although the enlistment of  

nurses i n  the armed forces was the main reason for the 

problem that arose, the CNA did not help matters by giving 

such high priority to its own autonomy. For its part the 

CHC fai led lamentably to address the problem of wages and 

working conditions that deterred many women from seeking 

hospital employment. The effect of the interaction of NSS, 

the CNA, and the  CHC i n  wartime Canada was an unfortunate 

stalemate. For this NSS must bear the primary 

responsibi l i ty .  
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Chapter 10 
Meatpacking Labour 

In the Summer of 1944 ,  NSS Director Arthur MacNamara 

became increasingly fmstrated w i t h  efforts to supply labour 

to meatpacking plants across Canada. Confronted with 

incessant demands for more workers from a variety of packing 

plants and cold storage facilities, MacNamara targeted the 

Manager of the Manitoba Cold Storage Company in Winnipeg, 

L.S. Pearce, as one of many industry officiais who had 

refused to cooperate with NSS in meeting the need for more 

labour : 

This man gives m e  a s evere  pain. The dffficulty 
at this plant is mainly with the management. A 
f e w  weeks ago they would not employ Indians 
because they drank whisky. The Indians worked 
very successfully in one of the other Winnipeg 
plants. L a t e r  the question of the rate structure 
was a bother. Now he will not take men who can be  
bortowed from the Swift Canadian Company and 
Canada Packers.  1 do not wish anyone hard luck 
but 1 hope Mr. Pearce gets caught i n  one of h i s  
freezers and canut get the door unlocked.' 

The source of MacNamarats frustration is not hard to find. 

During the war there was a remarkable increase in livestock 

production, whereas i n  the meatpacking industry the number 

of workers decreased. Not surprisingly, the industry looked 

to NSS to f ind it more workers, but in t h i s  case, as in many 

others, Ottawa responded in an ad hoc and inconsistent 

fashion. Instead of developing and carrying out a 

comprehensive plan, NSS resorted to a patchwork of 

temporary, albeit successful, measures. Principally, these 
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involved the employment of seasonal agricultural workers and 

military personnel and a reliance on the labour priority 

classification system to favour the meat packers. 

The remarkable pressure on meatpacking plants  to 

process Canadian livestock shipments between 1939 and 1945 

is evident from the slaughtering information contained in 

Table 12.  The problem of labour shortages first became an 

issue i n  1 9 4 3 .  In that  

Table 12 
Slaughterings i n  Inspected Canadian 

Establishments, 1940-1945~ 

Year C a t t l e  Sheep & 
Lambs 

year, the total dressed weight of meat in the four major 

livestock categories was 1,894,139,000 pounds. This was a 

14 percent increase over the figure recorded i n  1942 and a 

67 percent increase over the figure recorded in 1939. In 

1944 the total jumped by another 22 percent and in 1945 the 



dressed weight of slaughterings remained above 2 billion 

pounds. The United Kingdom consumed most of the Canadian 

livestock production. Exports of pork, bacon, and ham 

increased from 1,869,983 caratweight in 1939 to 7,026,854 

caratweight in 1944; in the same period beef exports to 

Great Bri ta in  increased from 8,693  caratweight to 980,800 

caratweight. By l a t e  1944, 65 percent of al1 pork and bacon 

products consuxned in Great Britain came from canada.' 

The pressure on labour supply in  meatpacking plants 

that manifested itself in 1943 was heightened by the 

seasonal nature of employment in the industry. Table 13 

shows slaughterings of cattle, hogs, and sheep by four month 

period as a percentage of annual slaughterings in inspected 

abat to ir s  between 1943 and 1945.  Generally, the rush on 

packing plant  operations began i n  the 

Table 13 
Slaughterings i n  Inspected Establishments a s  a Percentage 

of ~early- Slaughterings, 1943-1945~ 

Time Period Cattle Hogs 

January to April, 1943 2 7 . 6 %  30.0% 

May to August, 1943 32.3% 2 8 . 4 %  

September to December, 1943 40.1% 41.6% 

Sheep 

20.4% 

January to April, 1944  

May to August, 1944 

September to December, 1944 

January to April, 1945 

May to August, 1945 

September to December, 1945 
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autumn of each year. November, December, and January w e r e  

the peak months for slaughterings. In December 1943, for 

example, close to 14% of the annual hog slaughter occurred. 

Meatpacking, moreover, had many of the same negative 

features of work as did the primary textile industry. Poor 

conditions and low wages deterred many men from pursuing 

packing employment voluntarily. Slaughterhouse and packing 

employment stood twenty-seventh on the scale of remuneration 

in 1943 but s l ipped to twenty-ninth in 1944.  mer the same 

t w o  years wage rates declined from 71 to 68 cents  per 

houras The combination of low wages, unattractive working 

conditions, and seasonal fluctuations in demand meant that 

the industry was poorly placed i n  the w a r t i m e  cornpetition 

for workers. 

In May and June 1943 ,  Winnipeg packing plants had 

difficulty securing the postponement from the callup of 

s k i l l e d  employees, despite  the fact that the number of 

postponements sought i n  relation to the t o t a l  packing 

workforce i n  the c i t y  was lowm6 NSS off icials  i n i t i a l l y  

resisted calls fo r  increased protect ion for  t h e  packing 

labour force, but other government departments questioned 

t h i s  approach. I n  June, Deputy Minister of Agriculture 

G = S - H *  Barton told Arthur MacNamara that more than 1,000 men 

out of a national packing labour force of slightly more than 

l3,OOO had left t h e i r  jobs. The majority of those who had 

quit were fanners who worked i n  abattoirs and 
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slaughterhouses during the winter months. While NSS had 

funnelled a significant number of unskilled men and women to 

packing employment, skilled labour was %nposs ible  to find." 

As a result of the shortage of experienced workers, hogs 

w e r e  now being shipped from Alberta t o  ~ i n n i ~ e g - '  W f t h  

many male employees moving to more lucrative employment, the 

t i m e  had corne, Barton insisted, to order al1 skilled 

packinghouse workers t o  stay i n  their jobs. 

t es pi te confirmation from h i s  own officiais mat the 

industry was now short soma 1 ,589  male and female workers,' 

MacNamara resisted this advice. While admittfng that wages 

and working conditions were not attractive in the industry, 

MacNamara maintained that tough regulations would only 

result i n  greater resentment than already existed among 

workers and therefore do more harm than goodO9 For the 

moment, NSS relied on Industrial  Mobilization Surveys and 

the postponement of skilled packing workers from the callup 

t o  satisfy the employment needs of the industry. T h i s  

strategy encountered stiff resistance from the companies. 

In August, for  example, J . S .  McLean, the President of Canada 

Packers in Toronto, reported that he was tgextremely nervousn 

and "genuinely alamedgf by the Department of Agriculture 

livestock delivery forecasts. T h e s e  indicated a volume of 

work that had never been known in the history of the 

company.10 Against this backdrop, and following joint 

submissions from the W a r t i l n e  Prices and Trade Board and the 
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Department of Agriculture and meetings between Barton and 

MacNamara, NSS took further action. This came on 19 August 

in the form of a recommendation from the ILPC that 36 

meatpacking plants across Canada be granted an A pr ior i ty  

rating, to be reviewed by 1 December, for men and women. 11 

From the perspective of the meatpacking companies, 

however, this was not enough. In September, Joseph Harris, 

the Plant Manager for Canada Packers a t  St. Boniface, 

Manitoba, t o l d  JmSo McLean that something more would have to 

be done quickly to "avoid the worst  mess the industryw had 

ever known. ~laiming that a "national tragedyw loomed, 

Harris forecast that NSS o f f i c i a l s  would do nothing until 

stockyards across the country were cluttered with l ivestock 

that could not be slaughtered.12 ~ac~amara's routine 

response to such criticism was that "every industry [had] 

the same idea," namely, the guarantee of a stable labour 

force. No çuch guarantee could be given. Moreover, the 

packing companies were notoriously slow i n  giving local  NSS 

offices advance notice of livestock shipments that would 

necessitate the hiring of more workers. l3 Nevertheless, he 

now did agree t o  two further changes to help the industry. 

First, by PC 6625 of 1 September, employees in a l 1  

establishments with an A or B labour priority rating were 

restricted from leaving their jobs. l4 Second, on 23 

September 1943, instructions were issued that employees in 

seven c r i t i c a l  industries, including meatpacking, w e r e  to be 
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given "special consideration" when postponement requests 

came before Mobilization Boards. Noting that 21 percent of 

the men who normally worked in meatpacking were now in the 

Armed Forces, MacNamara t o l d  his officials that packing 

s t a f f s  needed to be significantly increased to handle 

increased livestock f 1 0 w s . ~ ~  

These w e r e  promising measures, but tensions continued 

ta be evident between packing plant officials and local NSS 

offices. From Regina, S.L. Hinchliffe, the manager of the 

cityls NSS office, wrote on the day the new instructions 

w e r e  issued to Mobilization Boards that the Burns plant had 

laid off three men and that he could no longer accommodate 

requests for dozens of men on 12 hours notice? Company 

o f f i c i a l s  immediately countered that each of the three men 

in question had either left voluntarily or been fired for 

negligence. Hinchliffe's report was designed only to %over 

up the shortcomings of Selective Service" and his ltbaseless 

statementsm posed a grave danger to efficient packing 

operations . " In the same s p i r i t ,  S.E. Todd, the Managing 

Director of the Industrial and Development Council of 

Canadian Meat Packers (IDCCMP), also disputed an NSS report 

from the Maritimes that t h e  Swift's plant in Moncton 

employed 45 travelling salesmen. According t o  Todd, Swift's 

employed only 17 salesmen. Todd was also quick to point out 

that the industry had adopted many labour saving methods 

ordered by the WPTB. Cellophane wrapping had been 
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discontinued on 7 of 10 base products; the number of 

salesmen had been reduced by 35 percent; the number of rope 

strands on hide bales had been reduced from three to t w o ;  

the number of products packaged in th had been reduced £rom 

42 to 17; and the number of products sold in less than 

carcass quantities had been reduced, thereby cutting back on 

the labour needed for processing, handling, shipping, and 

ordering. 18 

Todd was also active in investigating the possibility 

of using A m y  labour to help t h e  packing industry. In 

October, the IDCCMP drew up a preliminary list of 88 Ontario 

men with experience who were i n  the armed forces. After 

consultation with military officials, packing 

representatives learned that only four men on the list of 88 

would be available for re lease .  Armed with this survey 

r e s u l t ,  Todd lobbied for the placing of meatpacking on the 

same priority as coal mining in terms of securing the 

release of skilled employeed9 NSS officials agreed to 

consider this request, and the IDCCMP subsequently submitted 

a 42 page list of former packing employees dating back to 

1939.~' National Defence officials, however, refused to 

consider the wholesale release of packing workers, though 

small numbers of s k i l l e d  butchers were released i n  Decembet 

1943 0 

By the same token, NSS officials questioned whether the 

packing industry really needed a l 1  the  workers it constantly 



339 

soughte2' In March 1944, MacNamara diplomatically asked 

G.S.B.  Barton to provide a more exact accounting of future 

livestock movements in order that NSS Ifrnight feel justifiedl'  

i n  devoting so much attention to the needs of 

meatpackers. In New Brunswick, NSS off i c i a l s  continued to 

question the employment practices in the Swift's plant in 

Moncton, especially the refusal of plant managers to hire 

men over 45 and their  decision to limit daily operating 

hours. Swift's managers vehemently rejected this criticisme 

According to J.A. Ford, the manager of the Moncton plant, 

m e n  were leaving packing employment al1 the tirne w i t h  the 

f u l l  consent of local NSS officers. The optimistic 

employment forecasts of Moncton NSS off ic ia l s  were 

misleading because Swift's had been forced to accept many 

women and young men who were "entirely unsuitedw for packing 

work. 

In effect, the first stage of the NSS response to the 

crisis in meatpacking employment ended in March 1944. In 

concert with the recruitment of 2 , 8 5 1  agricultural workers 

to work in packinghouses, the agency was able, through its 

various regulatory initiatives, to meet the increase in 

livestock shipments i n  late 1943 and early 1944. The 

nationwide freezing of employees in essential firms reduced 

the rates of separation from packing employment. Moreover, 

to March 1944, more than 1,000 key men in the packing 

industry w e r e  granted def erment  of military service. 24 
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Finally, increased labour priority ratings allowed unskilled 

labour to be channelled into packing employment. Comparing 

the first eight weeks of 1944 with the first eight weeks of 

1943, cattle and calf slaughterings increased by 36 percent, 

hog slaughterings by 77 percent, and sheep and lamb 

slaughterings by 3 4  percent.25 W i t h  these results, NSS 

officiais were confident that the crisis in the industry had 

passed. Accordingly, at an ILPC meeting i n  late January 

1944, the labour priority rating for  meatpacking workers was 

reduced from A to  B.^^ This decision proved shortsighted, 

for in the spring of 1944 packinghouse plants faced a new 

round of labour shortages. 

The main reason for this was the return of agricultural 

workers and farmers to their normal occupations. Under NSS 

regulations, al1 agricultural men working temporarily in 

other employment had to return to fams before 1 April 1 9 4 4 .  

~ u r i n g  the first week of March, Department of Agriculture 

and IDCCMP representatives succeeded in having the issue of 

meatpacking labour placed on t h e  agenda of a meeting of the 

NSS Administration Board scheduled for 14 March. 

Remarkably, it was decided at this meeting that agreements 

with the provinces concerning the disposition of farm labour 

could not be violated, and that the problems of the packing 

industry would have to be solved by other means. Two 

possibilities in this latter regard were the import of 

workers from Newfoundland and the  continuation of the policy 
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of postponing the military callup of key meatpacking 

workers. In effect, ~dministration Board members  took the 

position that the root cause of the trouble in the 

meatpacking business was not a faulty regulatory framework 

but poor wages and working  condition^.^ Nonetheless, the 

priority ratings for packing workers were raised to A at the 

ILPC meeting of 16 March 1944.~ NSS officials also 

extended the postponement of essential packing employees. 29 

The tepid NSS  zesponse evoked a concerted industry 

attack on NSS policy. On 29 March Todd complained to Barton 

that a nrapidly deterioratingR1 employment situation left 

managers with a Wery pessimisticm opinion of the 

goverment's ability to handle the situation which had 

arisen with increased livestock shipmentsmm The Swift's 

plant in Edmonton, for example, was scheduled to lose 50 

percent of its workforce through the departure of 

agriculturalists. Claiming that he had avoided making 

malarmist representationsu in the past, Todd now asserted 

that labour shartages would be wcrippling.m In forwarding 

Toddls analysis  to Arthur MacNamara, Barton noted that 

plants had been able to process livestock runç during March 

by the "narrowest of rnargin~.~~~' Accordingly, he called on 

NSS to deal w i t h  the issue 81much more vigorously and 

effectivelym than it had in the past. 

In response, NSS of f ic ia ls  secured the temporary 

services of some agricultural employees during April 1944 in 
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Alberta and ontario. For h i s  part, MacNamara now decfded 

that the long-tenn answer for the Alberta plants was to use 

intenied Japanese men in them. On 15 Aptil, MacNamara 

approached C.H. Millard, the National Director of the 

Packinghouse Workers of America, concerning the use of 400 

Japanese workers in the province." This plan, however, 

was badly received by both union and management. m e r s  and 

managers feared sabotage, union strife, and conflict with 

American soldiers stationed in Alberta. Municipal officiais 

i n  Calgary and Edmonton were likewise "unalterably 

opposed,~'~ though the Calsarr Albertan observed that it 

w a s  "surely better to have a hundred Japs in town for a few 

weeks than to risk a breakdown of one of our chief 

industriesmwx Opposition voices were a l s o  heard from St. 

Boniface and Prince ~lbert.~' As a result  of al1 this, 

MacNamara abandoned h i s  proposa1 only three days after he 

had put it f o r ~ a r d . ~ ~  

Meanwhile, the industry campaign against government 

policy continued full blast. In a letter dated 13 April, 

E.S. Manning, Secretary of the IDCCMP, claimed that  

provincial agriculture departments had done more for the 

meatpacking business than had NSS. The removal of hundreds 

of agricultural workers f r o m  the packing workforce, the 

continued increase in livestock slaughterings, and a new 

federal regulation that required the expor t  of beef 

carcasses with the bone removed, had produced an "extremely 



critical" situation in the packing plants." This was a 

situation, moreover, which the government had so far faiïed 

almost entireiy to address. Despite the statutory 

provisions governing separations from employment, the 

turnover rate in packing plants was Wery disconcerting.* 

What was needed from Ottawa was a coordinated policy rather 

than the piecemeal response of the past: 

The packing industry is charged w i t h  the 
responsibility o f  processing the livestock which 
the government has asked and encouraged producers 
to raise. The  onus for providing manpower rests 
with the government as the industry can only carry 
out the policies which have been laid dom for 
t h e m  by the  Dominion Department of Agriculture, 
the Meat Board, and the  WPTB? 

To date, Manning charged, the attitude of NSS officiais had 

been nnone t o o  en~ouraging.~~ 

The criticism of N S S  from the meatpacking industry 

crested in l a t e  April, when several companies across the 

country were placing embargoes on the shipment of 

live~tock.~~ On 22 April, representatives from provincial 

farm labour committees in Manitoba, Saskatchewan, and 

Alberta met i n  Regina to discuss the problems of the 

meatpackers, but no concrete solutions were forth~oming.~~ 

Earlier in April, a survey of agricultural labourers in 

these provinces had failed to ident i fy  significant numbers 

of men wll l ing  to remain i n  packing jobs, and NSS,  of 

course, posçessed no power to make them do sol R.M. Putnam, 

Director of the Alberta Agricultural Extension Service, 

noted that only 15 Indians were available for packing 
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employment; that "no further d e ~ e l o p m e n t s ~ ~  with respect to 

the use of A m y  labour could be expected; and that workers 

displayed a "distinct apathy" towards the industry because 

of its poor wages and working  condition^.^' A t  the  same 

time, mobilization officials were challenging the efficiency 

of NSS civilian operations. Justice J.E. Adamson, Chairman 

of the Winnipeg Mobilization Board, noted that 841 men had 

been rejected for military service in his division between 1 

October 1943 and 31 March 1944, but that NSS officials had 

allowed the vast majority of these rejects to "get away into 

work of their own choosing. f t42 At a secret meeting held in 

Edmonton on 26 April that  brought together £am, packing, 

Chamber of Commerce, union, and NSS officials, it was agreed 

that 400 workers w e r e  needed immediately in Alberta to avoid 

a production disaster. 43 

Faced with this threat ,  MacNamara intervened 

personally. On 1 May 1 9 4 4 ,  he decreed that finding the  

workers required for meatpacking would be placed "before al1 

other essential c i v i l i a n  manpower needs."" An intensive 

recruiting campaign was immediately started among farm 

labourers who were engaged in seeding. As part of this 

campaign, a farm worker was guaranteed payment of a l1  

transportation costs if he stayed in packing employment for 

two months before returning to agriculture. In the same 

s p i r i t ,  CVT schemes were launched in the Prairie provinces 

to train meatpacking worker~.'~ A big publicity campaign 



3 4 5  

was also started to advertise the urgent needs of the 

meatpacking industry. Finally, al1 available unskilled 

labour, including rejects from A m y  depots, was funnelled to 

Prairie packing operations. 

Arthur MacNamara targeted workers in British Columbia 

as the prime source of labour to m e e t  the needs of the 

Alberta packinghouses. Accordingly, he ordered NSS Pacific 

Regional Superintendent William McKinstry to send 400 

workers to the neighbouring provincemu McKinstry 

initially refused to do this, but MacNamara threatened to 

remove him £rom h i s  job if he did not desist." On the 

other hand, McKinstry could not control what the workers 

shipped from B.C. to Alberta actually did when they got 

there. A.O. MacLachlin, the Acting Manager of the NSS 

office in Edmonton, chronicled the activities of 140 men who 

arrived from ~ritish Columbia and were issued permits to 

work in the cityls packing plants. Within two weeks of 

t h e i r  arrival, only 55 of these men remained in packing 

employment. T h e  remainder had either left without n o t i f y i n g  

NSS officials or secured separation permits. MacLachlin 

complained that many of the men had arrived by train in 

Edmonton at NSS expense, taken the cash advance offered by 

NSS or Company officials, and then returned immediately to 

B.C? NSS Chief Enforcement ~fficer T . R .  Walsh confirmed 

MacLachlinls observations concerning separations; he noted 

that a background check was rarely done in the case of a 
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separation request because of the administrative difficulty 

this inv~lved.'~ A f t e r  only 125 men were secured from 

British Columbia, MacNamara cancelled the plan on May 23.'' 

The appeal to farm workers thus remained the most 

successful NSS stratagem i n  relation to the problems of 

meatpackers. On the other hand, agricultural o f f i c i a l s  in 

the prairie provinces w e r e  now expressing concern that 

scarce farm labour was being drained from essentiai 

employment on the land. The Alberta Federation of 

Agriculture expressed regret that "the o n l y  plan advanced by 

the authoritiesH for the meatpacking industry vas to  drain a 

supply of farm labour that was "already sorely redu~ed.~~' 

Agricultural o f f i c i a l s  in Manitoba, who had found 100 men on 

farms to help in the ~innipeg plants, cautioned that NSS 

officials must be prepared t o  solve pressing employment 

shortfalls in August and September when few men could be 

spared from hamest a c t i v i t i e ~ . ~ ~  Moreover, military 

of f ic ia l s  continued tc rebuff attempts to secure six month 

releases for skilled butchers, on the grounds that the drain 

i n  packing employment had been "caused as much or moreN by 

workers leaving the industry as by their being recruited 

from iteS3 On the bright side for NSS, however, was the 

fact that industry spokespersons were now praising its 

efforts in relation to labour supply. In May 1944 ,  IDCCMP 

Managing Director Todd expressed his satisfaction that the 

former NSS policy of providing only temporary relief had 
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been abandoned, and that experience had taught the 

government the necessity of providing a stable workforce for 

the meat plants ." 
The meatpacking employment picture on 1 June 1944 

revealed the relat ive  success of the  NSS efforts during the 

prevfous month. Employment had increased from 16,551 

workers on 30 A p r i l  to 17 ,037 ,  whi le  unfilled vacancies had 

decreased over the same period from 1 , 5 7 0  to 1 ,226 ,  

Unfilled vacancies i n  Prairie plants had declined by almost 

50 percent,  but the labour turnover rate continued to be a 

problem; 1 ,774  men and women had lef t  packing employment 

during the month of May.55 Presented with this evidence of 

an improving work s i t u a t i o n  i n  the  industry,  ILPC Chairman 

Sheldon Ross sought to reduce the labour priority rating for 

packing labour from A t o  B .  T h i s  was a c t u a l l y  done for 36 

meatpacking plants a t  an ILPC meeting on 8 3une.% 

Department o f  Agriculture o f f i c i a l s  were shocked by the ILPC 

dec i s ion .  G . S . H .  Barton complained t h a t  the change would 

Itprobably reproduce i n  more acute formw the shortages of the 

previous year . 57 A f t e r  Ross refused to reconsider, he was 

overruled by MacNamara. Although he was "sorry to take t h i s  

rather definite p o s i t i o n , "  the Deputy Minister emphasized 

his rfconstant personal attentionla to the situation i n  

meatpacking and the Ivextreme lengthsl1 of NSS involvement to 

alleviate the labour shortage facing the ind~stry.~~ As a 

resul t  of his intervention, the priority rating for 
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packinghouse labour was indefinitely restored to A on 22 

June 1944.'~ 

Prior to 1 August 1944, NSS o f f i c i a l s  remained 

reasonably optimistic about the future of labour supply to 

the meatpackers. Between 1 January and 1 August 1944, the 

number of men and women employed in the industry had grown 

from 15,957 to 17,409. In those same seven months, however, 

there were more than 9,500 separations from employment.60 

J.H. Stewart, the Regional Employment Officer in Montreal, 

argued that NSS efforts w e r e  Vather nullifiedt1 in view of 

the high separation rate, and that regulations should be 

"rigidly enforced to kill this annoying situation.1î6' A 

spot survey of packing plants showed that while the bulk of 

separations were granted to men returning to agriculture, 

many were granted for unconfirmed medical reasons or for no 

reason whatsoever. N S S  officials realized that this 

wexcessive turnoveru was inexcusable and that Wigorous 

enforcement of the regulations" would have to be 

countenanced in order to maintain the required complement of 

workers . 62 

Another phase of NSS policy began in August 1944 w i t h  

the realization that employment requirements would be higher 

in the coming autumn than they had been in the autumn of 

1943. In Quebec, 40  percent more hogs and 40 percent more 

cattle were expected, while in Ontario abattoirs were 

preparing for 15 percent more hogs and 20 percent more 
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cattle. Moreover, Western abattoirs had made plans ta send 

overflow livestock runs to ontario slaughterhouses. IDCCMP 

o f f i c i a l s  estimated that a minimum of 1,000 additional men 

would be needed to handle packing requirements in Quebec and 

ontario alone? Meanwhile, the employment trend in the 

industry was the exact opposite. Thus,  between 29 July 1944 

and 1 September 1944 the number of men and women on the job 

f e l l  from 17,409 to 16,270. Separations i n  this period 

numbered 2,512, and net labour demand a t  the end of the 

period was almost 1 , 7 0 0 . ~ ~  Clearly, NSS was faced with 

another big crisis in the making. 

The agency responded by again looking to NEW& personnel 

for  help. NRMA recruits with packing experience were 

encouraged t o  apply to their commanding off icers  for 

industrial leaves, and NSS lobbied military officials to 

comply with al1 requests. On 25 September 1944, DND 

officials agreed to participate in the release of skilled 

packing workers from NRMA ~ommitrnents,~~ and, on 4 October, 

military personnel on active duty were also granted 

permission to return to essential i n d u s t r i e d 6  Active 

recruitment of farm labour and other seasonal workers was 

also commenced, and a nationwide advertising campaign was 

started in the press and on the radio. In Ontario, workers 

were recruited nor th  of Toronto as far as Manitoulin Island. 

In the same spirit, farm labour cornmittees across the 

country sent persona1 letters t o  agricultural workers 
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encouraging them to take employment in meatpacking." 

Despite al1 these efforts, however, the number of workers 

employed in the industry continued to decline during 

September, when there were 1,743 separations. On 1 October 

1944, the workforce numbered 16,018 persons- 68 

In these strained circumstances, relations between 

industry and goverment off icials ,  at least in certain parts 

of the country, continued to fester. In Octobex 1944, the 

Canadian Federation of Agriculture pressed the view that NSS 

was obligated to provide labour to accommodate increased 

livestock movements to abattoirs nationwide. While farmers 

had a "magnificentlI record in meeting the w a r t i m e  demand for 

greater production, their achievement was being tarnished by 

labour troubles and shortages elsewhere in the economy." 

As ever, NSS countered such criticism with the claim that, 

because of their refusal to improve working conditions, the 

packing companies bore much of the responsibility for the 

difficulties they now faced. At a July meeting in Montreal 

with national representatives of Swift%, Canada Packers, 

and W i l s i l s ,  NSS o f f i c i a l s  had complained that existing 

working conditions would not "induce men and women to 

voluntariiy applyw for packing work; hence the continuous 

referral of "drifter types1# to meatpacking firms. Within 

NSS, the Swift's plant in Moncton was regarded as the worst 

example of the evils that beset the industry- This 

particular plant was said to be congested from 
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unsanitary floors that  were covered with "particles of 

refuse. 1v7' 

Despite everything that was wrong, NSS managed, through 

the recruitment of agricultural workers and the release of 

hundreds of men from the military, to m e e t  the needs of the 

packing plants in the last months of 1944. An emergency 

appeal to staff the Swift's plant in Moncton resulted in the 

addition of 68 men to the payroll by 1 November. In 

Manitoba, more than 300 agriculturalists moved to Winnipeg 

packing plants, and in November about 200 Saskatchewan 

labourers and conscientious objectors joined thern? The 

Ontario Farm Labour Committee recruited close t o  700 men for 

packinghouse employment in southern Ontario. n 

Nevertheless, Department of Agriculture officiais continued 

to lobby MacNamara to the effect that packing plants should 

be wabsolutely saturatedu and that Vine calculationsw 

should not be considered when assigning labour to them. 74 

By 1 December, however, it was clear to a l 1  that the 

employment situation in the industry had changed materially. 

During October and November 2 , 5 0 0  persons took meatpacking 

jobs and by 1 December the workforce reached 18,777. 

Although more than 3,000 separations occurred during this 

same period, close to 6,000 hirings were reported across the 

country. A t  the end of November, net labour demand was only 

471. Moreover, only 25 percent of the jobs waiting to be 
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filled were for skilled ~ o r k e r s . ~ '  In December 1944, many 

packing plants cancelled al1 orders w i t h  NSS for further 

help . 76 

During the first months of 1945, livestock runs began 

to decline significantly in Canada. In November 1944,  just 

over 153,000 cattle w e r e  slaughtered; by contrast the March 

1 9 4 5  figure was  appraximately 126,000. For the same months 

hog slaughterings numbered 828,409 and 599,822 respectively. 

Indeed, in the first three months of 1945 about 32 percent 

fewer hogs were slaughtered than in the same period in 

1 9 4 4 . ~  As a result of these changes, packing plants began 

to lay off large numbers of both men and women. A t  the 

Canada Packers plant i n  Winnipeg, f o r  example, 480 men and 

265 women were let go in the two months p r i o r  to 6 February 

1945." Although NSS officiais insisted that it vas 

"almost impossible to make any reliable predictionfr about 

the future s i z e  of livestock runs,7P they began discussing 

measures for the return of large numbers of men to 

agricultural employment in the spring of 1945.  

A meeting of the SDCCMP and Prairie NSS representatives 

in Winnipeg on 24-25 January revealed just how much the 

meatpacking industry had corne to rely on seasonal workers. 

On 1 February 1945, 723  Alberta, 460 Saskatchewan, and 447 

Manitoba farmers were employed in packing plants. In total 

t h e y  represented close to 16 percent of al1 meatpacking 

workers in the Prairie pro~inces.~ Plant representatives 
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identffied 750 of these farmers as being essential to the 

successful working of their operations. As NSS braced for 

the exodus of the agriculturalists from the induçtry, its 

sole initiative was to maintain the A-A labour priority 

rating for the majority of the plants. ~ h i s  vas done over 

the opposition of Sheldon Ross, who argued that the t i m e  had 

coma to downgrade the packinghouses to B-B.~' 

By 14 April 1945, only 167 farmers remained in 

packinghouses in the Prairie provinces. Likewise, in Ontario 

the numbers of farmers working in slaughterhouses declined 

from 675 on 3 February to only 11 in the second week of 

April. By 28 April 1945, only 14,044 men and women were 

working in the meatpacking sector, and net labour demand was 

again above 1,000 ." Department of Agriculture off i c ia l s  

warned MacNamara that the  liberation of Europe might lead to 

a big new export demand for Canadian meat? Uncertainty 

was also evident in the course of events in Ontario, Thexe, 

a renewed labour shortage had led to seven packing plants 

being given the coveted A ( E )  priority category for male 

labour in March 1945. This, however, had not m e t  the need. 

During the first week of June 228 experienced men w e r e  

needed by the Swift plant in Toronto alone and another 300 

men were urgently needed by other Toronto plants and in 

~itchener .* 
During the summer months of 1945, the general labour 

situation in meatpacking employment remained relatively 
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unstable. Eventually, eleven firms in Quebec, Manitoba, and 

Alberta were added to the list of Ontario firms possessing 

the A(E) priority ratingmS NSS also continued to struggle 

with the old  problem of separations from meatpacking 

employment. During June, 393 placements were made in 

Ontario meatpacking firms, but there were 280 

separations." This led Ontario NSS Regional superintendent 

BmG. Sullivan to lament that ~employees are leaving by the 

back door almost as fast as we put them in the front door. 

In response, Sullivan ordered exit interviews of packing 

workers seeking separation notices.87 Beyond this, NSS did 

not attempt any new solutions, although it vas realized in 

the agency that the labour problem in meatpacking was once 

more nquite s e r i o ~ s . ~ ~ ~  On 31 August 1945,  at the end of a 

week in which there were 433 separations from packing 

employment, net labour demand in the industry reached 1,466 

Inen and women. 89 

In the autumn of 1945 Army men were again brought in to 

help. Four plants received priority in the use of military 

personnel: the Canada Packers plants in Toronto, St. 

Boniface, and Winnipeg, and the Swift Canadian plant in 

Toronto. Altogether more than 500 Army labourers were 

employed in these  plant^,^ and meatpacking detail ranked 

second only to construction work in terms of employment 

priority for A m y  worker~.~' Another important source of 

labour for packing operations in this period was found 
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through the Industrial Selection and Release Plan. 

Employers were encouraged t o  petition Selection and Release 

Cornmittees for the early discharge of essential workers and 

to ask former employees to petition their commanding 

officers for quick demobilization. Eventually, more than 

450 skilled butchers became available for work through the 

ISRP scheme. 

As the country adjusted to peacetime conditions, labour 

relations as well as labour supply soon became an issue for 

O t t a w a  in relation to the meatpacking industry. When strike 

action was threatened at Burnsf, Swift's, and Canada 

Packers, the federal government, in the autumn of 1945, took 

control of the packing plants  by naming a Controller for 

each company. T h e s e  officials were given full authority to 

arbitrate labour disputes. Claiming that  the disruption of 

meat shipments to Europe "would be considered by Canadians 

as little less than ~rirninal,~~ Kumphrey Mitchell called on 

both company and union o f f i c i a l s  to negotiate in good faith 

to reach a mutually satisfactory c o n t r a c t  arrangerner~t,~~ a 

cal1 that eventually was heeded by packing and union 

negotiators.% There was good news for the government 

also in the growing availability of workers f o r  the 

industry. At the end of September, only 845 vacancies in 

packing employment were reported, and by the end of November 

the workforce had jumped to 18,000 men and women. 95 The 

next month, NSS instructed local o f f i c e s  to no longer submit 
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m o n t h l y  reports on employment in the meatpacking industry 

s i n c e  "the emergency [hadj been m e t .  lf" 

The attempt to increase the number of workers i n  the 

meatpacking industry reveals several important features of 

NSS control of the civilian mobilization process. NSS 

p o l i c y  was remarkably susceptible to external pressure. 

Part of the government's agricultural strategy was to 

maximize production of meat products, but no account was 

taken in this of the effect that ever increasing l ivestock 

shipments would have on the demand for meatpacking workers. 

To meet the labour crisis in the industry, NSS was forced to 

rely prirnarily on seasonal agricultural workers and m i l i t a r y  

personnel. T h i s  case study complements t h e  account given in 

Chapter 8 of NSS actions in relation to women in the p r i m a r y  

textile industry. In both cases, separations from 

employment were a consistent feature of t h e  w a r t i m e  labour 

force, and the labour prior i ty  rating system-the 

administrative anchor of NSS mobilization policy-was largely 

ineffective, Although the measures adopted by NSS did allow 

livestock shipments to be processed in Canadian packing 

plants, the halting and haphazard nature of these 

initiatives typified the record of the agency. 
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Conclusion 

In a polemical Saturdav N i s h t  article published in 

1995, noted historian Michael B l i s s  argues that the 

administration of Canada's war effort between 1939 and 1945 

was riddled with inefficiency and incornpetence. 

Disdainfully dismissing %hose who confidently celebrate Our 

jim-dandy war a~hievement,~' Bliss offers this alternative 

view : 

The war had been an arganizerts delight-the 
assertion of human authority to solve horrendous 
problems. It was the triumph of visible hands and 
voices, commanding, controlling, directing, 
planning. Our leadership elites got the job done, 
but only barely. The war policies of Canada did 
not work very well. We tried hard, w e  were long 
on enthusiasm and courage and grit, but we came 
close to botching our military and industrial 
efforts. The fact that our senior partners  in the 
struggle had many similar problems--nobodyus 
generals and planners had real control of events- 
underlines how desperately hard it was to organize 
for total war. 1 

Blissls thesis helps make sense of the history of NSS, which 

exemplified both Wis ib l e  hands and voicesu and botched 

"military and industrial efforts.I1 Certainly, both trends 

are well evident in the case studies presented in this 

thesis. 

The hallmark of the mobilization of human resources in 

Canada between 1939 and 1945 was the relative lack of 

coordination among departments with an interest in the 

efficient prosecution of the war. In fact, NSS proved to be 

a convenient, and often justified, target for other 
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curtailment options proposed by NSS officiais effectively 

crippled NSS civilian labour force policies. Little 

coordination existed between the two agencies responsible, 

in theory, for the maintenance of essential civilian 

production and the provision of labour to the same vital 

industries. The only effective link between them was 

through the Inter-departmental Labour Priorities C o r n m i t t e e ,  

but this link was not very strong. As the case study of 

primary textile employment indicates, G.G.E. Raley's attempt 

to guarantee a constant supply of women to textile 

industries was remarkably ineffective because of the 

determined opposition he faced from ILPC Chairman Sheldon 

Ross. 

Strong regional control of the mobilization process 

also characterized NSS supervision of the war effort. By 

January 1944, much of the civilian mobilization effort was 

statutorily devolved to Regional Advisory Boards; this 

complemented the dominance of Registrars and Mobilization 

Boards within the NRMA conscription scheme, which remains 

the most compelling example of the de-centralized nature of 

mobilization policy in Canada. Registrars and Mobilization 

Board Chairmen were responsible for the patchwork of 

policies affecting the call-up of Natives. J u s t i c e  A.M. 

Manson's stalwart opposition to virtually every NSS 

initiative designed to maintain viable university enrolment 

totals or to staff essential industries provides the best 



example of the unimpeachable authority of regional 

mobilization officials. Manson and his colleagues on 

Mobilization Boards across the country destroyed any 

goodwill existing between NSS and industrial officials 

involved with the ~ndustrial Mobilization Survey Plan and 

played a key role in the IMSP debacle. Repeated government 

studies illustrated that Divisional Registrars were not 

capable of handling the enormous logistical task involved in 

processing men for NRMA service. 

A lax regulatory approach is yet another striking 

feature of the history of NSS. The withdrawal of hundreds 

of thousands of men and women from the workforce for 

military service created acute labour supply shortages 

across the country. Since N S S  officials were either unable 

or unwilling to curtail non-essential industry, chaos 

existed in many critical sectors of the Canadian economy. 

In the case of meatpacking, no concerted or forward-looking 

plans were formulated to deal with pressing labour demands. 

Instead, a series of f r an t i c  and often failed initiatives 

was augmented with a dependence on seasonal agricultural 

workers and military personnel to meet critical labour 

shortages. The problem of separations bedeviled N S S  

attempts to bring a semblance of order to the civilian 

labour force. Although Arthur MacNamara and other leading 

NSS administrators recognized this problem, few measures 

were enacted to enforce existing NSS regulations and combat 
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labour turnover. Even when NSS statutory authority was 

strong, as in the case of coal miners and longshoremen, day 

to day administration tended to be half-hearted. Because 

N S S  control did not extend to the distribution of men within 

each coal Company, its recruitment effort did not increase 

bituminous coal production. Onlp the provision of a paid 

reserve pool of labour and the relatively limited size of 

the longshore labour force allowed NSS officiais to be 

successful in increasing the cargo capacity of Halifax. 

A fourth characteristic of NSS supervision of haman 

resource mobilization centres on the willingness of Arthur 

MacNamara to work within existing non-goverment structures 

to achieve limited mobilization goals. The National 

Conference of Canadian Universities and the Canadian Nurses 

Association provided autonomous administrative structures 

that MacNamara could use as quasi-mobilization agencies 

despite the fact that both the NCCU and the CNA hindered the 

effective mobilization of students and nursing staffs. 

Armed with sanctioned government demands, MacNamara went to 

the critical NCCU conference in August 1943 and promptly 

capitulated to NCCU proposais sharply different from the 

original NSS proposa1 for a comprehensive re-structuring of 

student deferment schemes. Similarly, MacNamara acquiesced 

to the CNA demands for professional autonomy and allowed 

nursing representatives to dictate the pace of domestic 

nursing mobilization. NSS was reduced to an advertising and 
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survey body trying to cajole women with nursing credentials 

to alleviate pressing shortfalls in Canadian hospital 

staff S. 

At the same time, NSS had a remarkable capacity for 

gathering information. One is struck in examining the NSS 

archiva1 collection by the enormous effort expended to study 

a sweeping range of mobilization problems. By the same 

token, strenuous efforts to consult a wide range of 

government and non-goverment agencies and organizations 

were undertaken. Unfortunately, these extraordinary and 

revealing statistical compilations and comprehensive 

consultation efforts were rarely incorporated into any 

strategies designed to mobilize the Canadian population in 

an effective manner. The Industrial Mobilization Survey 

Plan is the most striking illustration of NSS failure to 

follow through on an ambitious logistical scheme. NSS 

officiais completely ignored s i x  months of effort expended 

tabulating the Coal Labour Survey. Statistical surveys of 

the nursing profession were not followed by comprehensive 

measures designed to mobilize inactive nurses qualified to 

alleviate general duty nursing shortages. 

Moreover, it must be noted that there was remarkable 

opposition to even limited mobilization from many sectors of 
I 

the Canadian population. A nationwide surge of unselfish 

patriotism among al1 sectors affected by NSS operations did 

not manifest itself, a fact that partly explains the limited 
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achievements of the agency. Sectors of the Native community 

drew on centuries of resentment ta nonoNative authority and 

actively opposed the compulsory mobilization of Canadian 

Indians. Although the NCCU established an amicable 

relationship w i t h  government authorities, five years of the 

w a r  had expired before comprehensive meaçures to limit 

enrolment in non-essential academic disciplines w e r e  

proposed. Strident union opposition to labour controls was 

evident in the coal and longshore labour sectors. Thousands 

of women took advantage of lucrative employment options in 

non-traditional employment sectors to separate from textile 

employment, a movement that involved NSS administrators in a 

three year unsuccessful struggle to augment payrolls in the 

primary textile field. The nursing profession waged a 

strong campaign against government interference in the 

professional autonomy of the CNA. Industry officiais 

jealously guarded their payroll complements and fought to 

limit the impact of the IMSP designed to withdraw medically 

fit men from the civilian workforce and conscript them for 

military service. 

The study of NSS and human resource mobilization policy 

offers a new perspective on Canada's role in World War II. 

It challenges the dominant view that extols the virtues of 
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Mackenzie King's handling of the manpower question. Indeed, 

once the focus of research is shifted away from the cabinet 

level, conventional viewpoints must be reconsidered. 

Historians of the 1944 manpower crisis have pointed to 

external shocks çuch as wastage rates and replacement 

shortfalls as the factors behind the derailment of an 

otherwise comprehensive and well-orchestrated mobilization 

programme. The 1944 manpower muddle and King's ultimate 

reversal on conscription, however, were the direct results 

of domestic mobilization policies that were rooted in the 

concepts of gradualism and voluntarism. This study, 

therefore, complenents a growing body of scholarship that 

highlights a decidedly mediocre record of military and 

civilian endeavours during World War II.' 

Furthemore, the appraisal of NSS mobilization policy 

offered here complernents micro-studies of Canada's war 

effort that focus on the sensitive issues of race, gender, 

and ethnicity. In particular, it allows further light to be 

shed on the wartime experience of women. Xt is a telling 

sign of the embryonic nature of Canadian social history that 

Ruth Roach Pierson's pioneering study, published in 1986, 

remains the principal account of the role of women in 

society between 1939 and 1945. Only Diane Forestell has 

stepped forward to question some of Pierson's  conclusion^.^ 

The case studies dealing with primary textile workers and 

nurses are significant additions to Pierson's narrative 
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since she devotes only marginal portions of her work to 

these topics. Similarly, the range of case studies 

presented here broadens our understanding of the interaction 

of the government with the Canadian population. While NSS 

interaction with minorities, workers, and women was not 

always positive, an inclusive analysis of NSS regulatory 

efforts provides an important perspective on Canada's war 

effort. 

~inally, this study of NSS allows Canada's human 

resource mobilization programme to be compared with the 

mobilization efforts OF the primary non-Soviet Allied 

nations--the United Kingdom, Australia, and the United 

States. It is difficult to compare the compulsory military 

mobilization schemes of these countries. No other nation 

adopted a politically motivated conscription scheme like 

Canada's NRKA policy, but the military mobilization 

structures in al1 four countries were generally similar. 

Due to geographic factors, Australia and the United States 

shared many of the regional features of Canada's 

conscription design. Local or regional mobilization 

officials operated with a w i d e  degree of latitude in the 

interpretation of national mobilization regulations. Al1 

regulatory structures In the Allied countries contained 

deferment procedures for men deemed to be employed in 

essential occupations in industry or agriculture. Moreover, 

military officials everywhere tried to sway mobilization 
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efforts in favoux of the fighting forces as opposed to 

essential civilian employment. 

The civilian mobilization policies devised in Great 

Britain were more comprehensive than those adopted in any 

other Allied nation .4 A fully-functioning mobilization 

structure was established by the Spring of 1941. 

Registration provisions and industrial concentration 

measures were comprehensive. Under the authority of a 

Director-General of Manpower, close to 1.1 million men and 

women were directed to essential employment during the war. 

Between June 1939 and June 1943, employment in non-essential 

industries declined by more than 32 percent, whfle 

employment in essential industries increased by 39 percent. 

Strict meaçures governing coal and dock labour were 

instituted, and the N S S  efforts to s t a b i l i z e  the workforce 

in the Nova Scotia coal fields and the port of Halifax-the 

only two employment sectors in Canada subject to compulsion- 

- w e r e  based on British initiatives. The compulsion of 

British women, including the registration and direction of 

nurses aged 18 to 4 0 ,  stands in s tark  contrast to the 

voluntarist approach adopted by NSSo 

By contrast, Australia's mobilization policies were 

decidedly laxO5 National registration rneasures and a 

schedule of reserved occupations were adopted before the 

Japanese attack on Pearl Harbor, but ~ustralia was woefully 

unprepared for total war before 1942. On 31 January 1942, a 
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Manpower Directorate was fonned to attempt to implement 

controls over labour mobility and to adopt measures of 

Pimited compulsion for certain classes of men and women. A 

remarkably aggressive campaign waged by military officials, 

however, destroyed any attempt to distribute human resources 

between military and civilian uses. Not until the autumn of 

1943 were measures proposed to stabilize employment, but 

deliberate sabotage of these plans by military and certain 

industrial officials rendered mobilization efforts futile, 

In fa&, the number of men and women employed in essential 

industries declined by 11. percent between June 1943 and June 

1944. 

The American civilian mobilization process fell between 

the British and ~ustralian extremes and mirrored the NSS 

approache6 On 18 A p r i l  1942, after several years of 

inaction, President Roosevelt created the War Manpower 

Commission (WMC). WMC Director Paul M c N u t t  subscribed to 

the same tenets of localism and voluntarism as Arthur 

MacNamara. As a result, McNutt attempted to direct 

mobilization schemes through 12 regional manpower directors 

and the 1,500 offices of the United States Employment 

Service (USES). lacal USES offices possessed few 

legislative levers to compel workers to enter essential 

employment and the WMC eventually adopted modifieci versions 

of the NSS Industrial Mobilization Suntey Plan. Although 

the percentage of women in the American workforce increased 
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from 24 percent in 1940 to 33 percent in 1944, no compulsive 

controls were placed on women. Military officials proved to 

be constant irritants to M c N u t t .  While McNutt had gained 

complete control of both milita- and civilian mobilization 

by 1942, Congressional opposit&on to McNuttls manpower 

programme and concerted opposition from powerful Cabinet 

officials such as General George Marshall scuttled plans to 

coordinate manpower policy under a single agency. NSS 

officials, therefore, were not alone in their inability to 

institute comprehensive mobilization measures. 

Obviously, there is much that is questionable in 

previous assurnptions about mobilization policy in Canada 

during the Second World War. But Michael ~liss% assertion 

that the war effort was l'a riot of irrationality and 

mismanagementtt7 is also incorrect. Doug Owram offers a more 

balanced analysis when he notes that government bureaucrats 

Xike Arthur MacNamara %ay have been good managers, but they 

were not magicians and their theories were not the key to 

the promised land.118 In the end, MacNamarats fundamental 

belief in conciliation, voluntarism, and compromise allowed 

opponents of a radical and coercive mobilization agenda to 

carry the day in wartime Canada. 
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