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ABSTRACT

The dilemma of federal government involvement in education,
particularly at the post-secondary school level, Is one which has
ellclted much debate and considerable division within Canada since
1867, Interest in and concern for this matter have Increased
appreciably during the past twenty years, since many provinclal
governments have experlienced difflculty in providing, within the
fiscal resources avallable to them, that amount of revenue popular!zed
as cruclal to adequate quantitative and qualitative post-secondary
education, Understandably, there has been a tendency to view the
larger fiscal resources possessed by the federal government as a
source of additional, If not alternative, financing for post-secondary
education within the provinces. Does such fiscal Involvement on the
part of the central government Infringe upon basic constltutional
provislions whereunder the subordinate government is granted
responsibility for education in and for that province?

This thesis provides an historical account of the means
whereby the federal government became involved in Canadian post-
secondary education, and of the nature and extent of its commltment,
The study also attempts a general appralsal of the signlflcance
of central government Involvement In post-secondary education,

On the basis of data reviewed, the study establishes there was

little federal government Involvement in higher education during
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the initial seventy~five years following Confederation. Nevertheless,
a number of programs and pollicies Inaugurated in the period prior to
the Second World War established Important precedents subsequently
drawn upon when providing very signiflcant federal financlal
assistance to post-secondary education, particularly to the
universities and col leges, throughout the perlod 1950 to 1966, The
mre Important of these programs and polliclies are documented and
appralsed In considerable detall relative to major soclal, econcmic,
and political considerations extant during that era of centralization
in Canadlan government,

The thesis then seeks to establish that the federal-provinclal
fiscal arrangements, manpower and adult training policies and
agreements introduced after 1965 are evidence of a very important

change and maturation In attitude and approach, not only In regard
to federal Involvement In post-secondary education, but also in
relation to a more functional confederation agreement. The study

concludes with an appraisal of the significance of the new pollicy

and pollitical philosophy In enabling realization of Inter-provinclal,
intra-provincial, and national objectives In Canadlan post-

secondary education,

Dean Fred., T, ler

Dr. Cary F, Goulson
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CHAPTER |
PURPOSE AND SCOPE OF THE STUDY
I. INTRODUCTION

Discussion of constitutional reform, economic growth or
any other problem of similar magnitude to contemporary Canada Is likely
to generate eventual reference, either directly or by implication,
to the question of governmental jurisdiction In education. The
inevitable reaffirmation of education as a matter of provinclal
responsibility underiies Canada's uniqueness In this regard, for
Iin no other nation has the citizenry been more voclferous In resisting
tendencles towards national centralization and control of education.
Popular opinion to date appears to be that education, a significant
bastion of provincial concern, has been successfully defended against
major entrenchment by the federal government. Even so, those who
evaluate the success of an educational program as proportionate
to the degree of local control, operation, and, thereby, fiscal
autonomy reallized, will find It somewhat disconcerting to discover
the extent of Ottawa's Involvement In education as evidenced, for
example, by direct federal government expenditures of some $474 milllon
for education during the fiscal year 1967-68, !

The most readily ldentifled and best known type of central
~government involvement In education Is on behalf of those whose

vwelfare Is the direct responsibility of the federal government.



Under provisions of the constitution, Ottawa assumed control over
the education of Indlans and Eskimos, and of the Inhabitants of

the territories. The federal government Is responsible as well

for schools on military bases both within and outslde Canada, and
for all aspects of administration and operation of its three service
colleges, College Miiitaire Royal, Royal Military College, and

Royal Roads Colliege, located in Quebec, Ontario, and British Columbia
respectively. The central authority also provides instructional
programmes and grants for the education of a wide varlety of special
groups including those on war pensions, and those undergoing rehablli-
tation In federal penitentiaries.

The above, however, represent a small part only of federal
~government involvement In education. During the same 1967-68 fiscal
year, a much larger portion of the total Canadlan population was
affected by major federal government expenditures in the form of fiscal
transfers to the provinces equal to 50 per cent of the operating
costs incurred for all post-secondary school educational programs
including those of universities, colleges, and many technica! and
vocational schools. Lesser In amount but not in significance were
those expenditures approved for research, equipment and personnel
o enable specific programs to be undertaken by a large number
of universities and colleges. Perhaps even more Important were
the research grants, fellowships, scholarships, bursaries and loans

forthcoming from Ottawa to deserving Canadian scholars, and the



subsidized trade or technical training and the |iving al lowances
provided by that goverament on behalf of unemployed and under-
omp loyed workers who were undertaking further education. Direct
and indirect assistance was provided to a myriad of educational
programs through the aegis of many federal departwents Including
Agriculture, Finance, Fisheries, Indlan Affalrs and Northern Development,
Manpower and immigration, National Defence, National Health and
Welfare, Natlonal Revenus, Secretary of State, and Veterans Affairs,
and via numerous agencies such as the Atlantic Development Board,
Canadlan Broadcasting Corporation, Canada Councl!, Central Mortgage
and Housing Corporation, External Ald Office, National Fiim Board,
National Ressarch Councl!, and Polymer Corporation Limited.Z

An Indication of the Increasing degree of federal expendlture
on education is represented In the following data. In 1951-52,
the first fiscal year during which university per cap!ta operating
grants were provided by the federal government, Ottawa expended
sowe $7 miillon.> By 1959-60, the amount of this direct expend!ture
had Increased almost fourfold to $26.1 milllon® of an estimated
federal expenditure for all educational programs of over $100 nlllloa.’
Five years later, expenditure on university grants had In turn

soared to $34.4 miiiion,®

an Increase of some 25 per cent, In
1966-67, the last fiscal year during which university grants were
provided, Ottawa budgeted $99.7 milllion for this assistance and

8 further $170.3 miillon for technical and vocational training - a



total estimated direct expenditure of some $270 mi||lon on these

two educational programs alono.7

This expenditure was dwarfed,
nonetheless, by an estimated expenditure In 1967-68 of some $304,|
million for fiscal transfers related to post-secondary education
operating expenses and a further $121.6 milllon for phase-out of
capital grants for technical and vocational 'I'r't.\lnlng.8 Total estimated
expenditures for educational programs In |967-68 amounted to some

$474 mlilion or approximately 5 per cent of projected expenditures

by the central gtwot'nm.n‘l'9 - not an Insignlficant amount for the

central authority consldering education Is popularized as exclusively

a provinclal mponslblllfy!'o
Il. NATURE OF THE STUDY

This theslis, then, Is concerned with the means whereby the

federal government became Involved In education, the degree and

nature of Its involvement, and, In a more general sense, with the
significance of that Involvement. Two specific restrictions have

been Imposed on the scope of the problem as presented herein. First,

this study Is limited to an analysis of federal government participation
in post-secondary educational programs, with particular reference

to those offered by universities and colleges. Post-secondary

education Is defined as that demanding, as the normal minimum prerequisite
of those elligible to register, completion of high school graduation

on an appropriate program as determined by the responsible authorities




of the respective province. Secondly, this paper accepts federal
~government financlal assistance or ald allocated for post-secondary
educational programs as the most significant indicator of that
authority's Involvement In post-secondary education in the nation,

For purposes of more systematic presentation, this study
has been divided Into two major sections. The first, that encompassing
Chapters |1, 111, and IV, has as Its primary objective the conslderation
of the chronology of federal government involvement In post-secondary
education relative to the broad historical perspective of Canadlan
political, soclal and cultural development. An attempt has been made
to provide an Intensity of treatment for each historical period
which Is proportionate to the extent of federal government Involvement
in post-secondary education. Therefore, the period 1867 to 1939
warrants only one chapter In this historical overview, while the
subsequent twenty-flve years receives conslderably more documentation
In two major chapters.

The second portion of this thesis, that consisting of Chapters
Y, VI and VII, attempts a detalled analysis of certaln substantive
consliderations extant In the Canadian nation durlng the era 1950
through 1967, and thereby reflected In federal government pollicy
and procedure relating to education. Soclal, economic and political
Issues are ldentifled as those considerations with Important Implications
for central Invelvement in post-secondary education during this

period. The thesls seeks to ldentify and analyze the Influence of



each on the formulation of federal policy, and to appraise the
significance of that policy on educational performance, both provinclally
and federally.

I1l. RELEVANCE OF THE STUDY

it is surprising and somewhat disconcerting to discover
that federal Involivement In education, @ toplc which has precipltated
such a plethora of Interest and discussion In Canada, has engendered
relatively little serious study and research. Very acceptable
work has been done on certaln aspects of this question, Including
general history of education and, In particular, the constitutional
and political Impilications of specific educationai policy, More
recently, cosmendable research has been undertaken wherein education
is considered relative to cultural and, particularly, to economic
development and progress. However, There appears fo be no other
study to date which has sought o inter-relate the chronology of
federal government concern for education with substantive cultural,
economic and political considerations,

Of what consequence to educators |s the story of federal
government [nvolvement In post-secondary education? This question
has special relevance for teachers, principals, supervisors, district
superintendents and other local senior staff whose primary responsibli|ity
Iles at the school and district levels. This paper does not attempt
to examine In detall the educational Implications nor, indeed the



many administrative complexities stemming from federal concern
In this vital public service field. |t does, however, seek to
establish the fluctuating ratlonale behind greater or lesser federal
Involvement, to determine the extent of Ottawa's commitment, to
delineate the nature of that participation, and to define the means
whereby that concern for education finds expression at the national
level. As far 2s possible, value judgments concerning federal
involvement have been eschewed from thls report. The Intent was
not that of postulating what should or should not, could or could
not have been, but rather to report what was and |s.
Hopefully, this paper wil! be of some practical value to
these educators In spite of Its lack of formal theorizing. If
It succeeds In stimulating an active Interest In, and conslideration
of some of the numerous substantive Issues discussed herein which
are of great Importance to princlpals, superintendents and others
Iin the upper echelons of the educational hlerarchy, the studywii|
have been Justifled. For obviously, the involvement and concern
of local adminlstrators can be In relation to external and perhaps
Tllegitimate Influence exerted at one or more of several levels.
First, what are the direct, tangible and speclific resuits
at the local level of federal financlal assistance to education
within the district, and how has this extra-provincial aid affected
educational philosophy and objectives within that region? Many
school districts, for example, are currently utilizing vocational-

technical school facllities and equipment for which 75 per cent of



the cost was underwritten by Ottawa. How has this twenty-flve
cent dollar Influenced educational priorities within the district?
Is 1T reflected in the composition of a school's staff? In the
make-up and outiook of the student body? In the proportionate
acceptance or non-acceptance of the school, Its program and Its
personnel by the community? Has a type of education been bought
locally because its "sale price" was too attractive, and Is the
program now operated to satisfy a vital need or to exonerate an
embarrassed board caught with an unfortunate decision? Even ¢
the program is making an important contribution, does the cost
of its operation displace other educational goals of equal or greater
significance?

At the provinclal level, has federal assistance provided
an additional or an alternative method of educational financing?
The problem here Is twofold. The same or a lesser total amount
of money may be avallable but education still the loser In a federal-
provincial battle In which the participating governments vie with
one another in expounding thelir own generosity and disclaiming
the Inadequacy of the other authority's contribution. On the other
hand, a greater amount of money may be provided but with restrictions,
conditions, and reservations, which elther invalldate legitimate
and appropriate regional priorities, or inefficiently duplicate
services and facllitlies already avallable. In other cases, the

federal Influence may be functional in that it stimulates provincial



governments to provide a more appropriate level of assistance In

preference to other more popular but less critical expenditures.

Where there exists the possibility of appealing to several levels

of government for financlal assistance, education can emerge the

winner In an arrangement which permits the use of countervalling

power fo open the purse strings of unusually reluctant benefactors.
Finally, at the national level, does federal participation

discourage educational "tunne! vision" and "tunnel thinking" which

sometimes characterlzes pollicy and performance at more local levels?

To what extent can successful organizational procedures Initlated

between federal-provincial particlipants provide apt working models

for more sultable provinclal-district relationships? At the other

extreme, are senlor Jurisdictions often too anxlous to rush to

the assistance of education on the pretext that only senior Involvement

can guarantee essential efficlency and conslistency? Admittedly,

In an increasingly complex era typified by nation-wide problems

such as population mobiiity and educational obsolescence, It Is

easy to seek national sclutions which superficlally appear to be

the most rational and efficlent. However, should there be significant

federal Involvement in, and perhaps even domination of, a field

simply because the problems are of national consequence? More

specifically, Is It possible to make an even greater total contribution

to solving educational problems of Intra-provincial signlficance

If the federal government's role Is restricted to that of co-ordination
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and stimulation, the provincial, to that of control and adaptation?
Perhaps most Important, does the speciallized knowledge and experlence
accumulated through years of discussion, negotiation, conclliation,
and compromise offer an appropriate model which might be generallzed
to produce a vital, functioning confederation agreement?

Ultimately, there Is |ittle doubt that federal government
involvement In education can be defined as federal financlial partici-
pation In education. The critical question for all educationalists
Is whether federal assistance can be accepted without proportionate
direct and indirect external control which viclates provincial
and local objectives and priorities. The money, after all, comes
from the same source - the people. |Is it therefore sound policy

to buy education from afar?
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CHAPTER |1
EDUCATION AND THE FEDERAL GOVERNMENT: 1867 TO 1939
le CONSTITUTIONAL CONS IDERATIONS

Because much of the question of federal government involvement
In post=-secondary education Is that which has been argued In and
around constitutional Interpretation, a brief comment Is required on
the nature of the 1867 agreemonf.'

In the mid=nineteenth century, three basic considerations
Inspired the search for union of the British North American colonles,
The Act of Union, affiliating the colonies of Upper Canada and
Lower Canada some two decades earlier, by the 1860's had been renderesd
politically inoperable, primarily as a result of continuing cultural
confllict between the Engllish-speaking Protestant and French-speaking
Roman Catholic groups, The economles of the several colonles were
belng severely taxed by new British free trade policies which no
longer protected the speclal Interests of the overseas possessions,
and by the world-wide conversion from salling to steamships which
signlficantly undercut a major primary Industry of the Atlantic
colonles, that of bullding and equlpping wooden vessels, Co-ordinated
transportation services were required to overcome the Isolation
existing between the colonles, and standardized tarlff policies,
to promote mutually beneflcial Interchange of goods and services,

The paramount consideration, however, was a common fear In the

12
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colonles of annexation by the United States of America, now a very
significant military power whose victorious Northern armies were
anxlous to avenge those grievances, both real and Iimagined, resulting
from British sympathies for the South during the recent Clvil War.

As a consequence, the British North America Act was a document

designed to provide a strong central political unit "with a constitution
similar In principle to that of the United Klngdcn."z The acceptance
of the parlismentary system of government was In recognition of

the loyallst ideals and sympathies of most of the English-speaking,
Protestant majority In Upper Canada and the Maritime colonles,

while this same system appealed to the ultra-conservative church
hlerarchy of the French-speaking, Roman Catholic majority of Lower
Canada with Its fear of republicanism and concepts of |iberty and
equal ity as evidenced in the American, and particularly, the French
Revolution. In order to make It politically viable, the central
government therefore was assigned the responsiblliity for all matters
of cruclial Importance to the "peace, order and good government

of Cnnada,“s

including national defence and external affairs, to
the extent that these were not reserved as imperial prerogatives,
economic Integration, control over the major revenue sources of
the day, and political dominance. There can be no doubt that the
intent of the Fathers of Confederation, In creating Canada, was

to establish In British North America a single political community!

Equally significant, however, these same Fathers of Confederation
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opted for a pollitical communlty reflecting not a unitary but a federal
system of government. Almost a hundred years previous, following a brief
period of llberal military government and a half-hearted attempt to
anglicize the French-speaking population, In the Quebec Act of 1774
Britaln had formallzed the doctrine of "keeping Quebec British
by letting It remain French." This Act guaranteed to the French
of British North America three of the four essentials for the survival
of that separate cultural group - relliglon, civil law, and appolinted
government, each representative of the status quo of pre-conquest
days; only language rights remained to be underwritten at a later
date.

The Constitutional Act of 1791, made necessary by the Influx

of United Empire Loyalists as a result of the American Revolution,
reaffirmed this French cultural heritage, Including religion, civil
law and autocratic government, through creation of the separate
English-speaking, Protestant colony of Upper Canada as opposed

to the Francophone colony of Lower Canada. This same Act also

was In recognition that hereafter, an Increasingly large part of
British North America would not be representative of that French-
speaking, Roman Catholic culture. The subsequent flfty yearswitnessed
extensive raclal, religlous and cultural strife In British North
America, culminating In @ resurgent French-Canadlan natlionallsm
coinclding with religlous and language boundaries and dooming to
fallure that development of political expediency, the Act of Unlon,
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with Its attempted assimilation of the French Canadians.
There was no way that a unitary system of government such as

that established by the Act of Unlon, could guarantee to a self-

consclous minority the preservation of Its distinctiveness In a
community governed by the principles of majority rule and representation
by population, As a result, Confederation was an agreement encompassing
division as wel! as unlon, thereby making It possible for the French
Canadlian to be a participant In full legal natlionhood while enabling
him to be the political and cultural master of Quebec wherein he
constituted the majority, There can be no doubt this concept was

fully recognized by the most powerful Engllish-speaking proponent

of Confederation, Sir John A, Macdonald, who in 1890 noted that

under the Canadian constitution all British subjects enjoyed "equal
rights of every kind, of language, of religlon, of property, and

of person,"¥ To this end, Section 92 of the British North America

Act left the province supreme In "all matters of merely local or
private nature In the province" including marriage, property and
civil rights, and the administration of justice, while Section
93 made that same authority exclusively responsible for enacting %
"laws In relation to education in and for the province," providing
such statutes did not prejudiclial ly affect the educational rights

of denominational minorities which existed at the time the province

entered Confederation, Section |33 guaranteed the use of elther

the English or the French language in debates of the Houses of
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Parliament and those of the Quebec Legislature and Senate, and
provided for the printing and publication of all acts of these
same Houses In both official languages. This same Section of the
Act made inviclable the right to use either language in any Court
of Canada or Court of Quebec.

The fundamental concept enshrined in Confederation was not
the establishment of a nationalist state but rather the creation
of a natlon-state founded upon political and judicial unity with cultural
and relligious duallity. Macdonald captured the Intent of the agreement
when he stated:

No man in his senses can suppose that the country can for
a century to be governed by a totally unfrenchlflied govern-
ment. . . . He [a British-Canadian]| must make friends of the
French without sacrificing the status of his Eace or his
religlon, He must respect their nationality.

Simi lariy, on an earlier occasion Macdonald had underwritten

this principle when he castigated an acquaintance In Montreal as
fol lows:

The truth is . . . that you British Lower Canadians never can
forget that you were once supreme - that Jean Baptiste was your
hewer of wood, and drawer of water. You struggle . . . not for
equality, but ascendancy . . . . Treat them [the French-Canadians]
as a nation and they will act as a free pooplg do - generously.
Call them a faction and they become factious.

Not fully resolved within the written constitution, however,

was the question of Ottawa's role in the protection of the educational
rights of denominational minorities, and particularly, the question

of the rights of French-speaking Canadlians outside the Province of
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Quebec, Both of these Issues were tc cause mejor stralns on the
Confederation bargaln In future years. In the early perlods of
the new natlion's |lfe, however, the problem of federal involvement
In post-secondary education was of minor consequence. Soclal and
economic realitlies of the day enabled a very succinct division
between education, a provinclial matter resulting In comparatively
little expendlture, and the federal government's senlor responsibility
for natlonal fiscal, sconomic, and political well-being. This
delineation became Increasingly difflcult as the twentieth century
brought the progressive evolution of an urbanized and Industriallzed
soclety, concerned with concepts of economic and democratic egalltar-
lanism, whose achlievement had very signiflicant overtones for post-
secondary education in Canada.

Analysls of the federal government's Involvement In education
during the first seventy-five years of the new natlon's existence
indlcates three very broad perlicds of development: +that extending
from 1867 to approximately 1896; a second thirty years encompassing

the period 1896 to 1929; the decade of the Great Depression.
il. THE FIRST THIRTY YEARS

During the first three decades following the creation of
the new federation, Interest In post-secondary schoo! education,
and in secondary school education as well, commanded |ittle publlic

attentlon, Except for short-term reversals and local dlfferences,
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this was an era typifled by weak provinclal legisiatures, dynamic
central leadership, and a vibrant economic nationalism which found
expression in rallroad construction, protectionism and expansionism,
A growing egalltarianism ascribed Increasing Importance to “common
schools" designed to instlil a rudimentary understanding of reading,
wrriting, arlthmetic and elther British or French~Canadian history,
depending upon the province concerned, but aitendance beyond the
four or five years then required to complete elementary schooling
was not permitted to long interrupt the vital process of "learning
how to make a Ilving," an Instructional program best taught in
the home by parents in what was stlil an overwhelmingly agrarian
soclety. Those few universities which existed tended to be In
the direct control of, or dominated by private interests and the
Church, with most programs and course offerings dedicated to the
preparation of a small Intellectual elite, the doctors, lawyers,
clergymen, and the educated gentiemen, none of whom were representative
of the most important vocations, those of farming, fishing, and
hunting and trapping.

The federal government's lack of involvement in education
was a reflection of the political as well as the economic and soclal
climate of the era. Federal-provincial relations, as revealed,
for example, In frequeni federal disallowance of provincial
Ioglslaflon7 and broad interpretation by the Judicial Comm|ttee
of the Privy Council of the federal government's prerogative under
the "peace, order and good government” clause of Section 9| of
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the British North America Act, were those reflecting the superior

position of the central governmenf.8 There can be |Ittie doubt

that Ottawa would have become a much more viable force In Canadlan
education of the late nineteenth century had not soclal, economic,

and pollitical clircumstances delayed recognition of the correlation
between effectlve schoolling and nation bullding. However, such

sarly involvement would have exacted a heavy price. The Inevitable
French-English conflict resulting from federal encroachment upon
education, a matter accepted as crucial to the preservation of

cultural duallty, would have detracted from that economic and polltical
strength of the central government which otherwise permitted the

physical expansion of the new nation.
Ill. THE SECOND THIRTY YEARS

During the second period, that falling between the last
decade of the nineteenth century and the late 1920's, Involvement
of the central authority in education agaln reflected prevalling
concepts of federal-provincial relations. The early perception of
strong centralization was now reversed, however, and the ascendancy
of provincial Jjurisdictions as evidence In thelr Increased voclfer-
ousness, prestige and status was underiined by decisions of the
Supreme Court of Canada and the Judiclal Committee of the Privy
Council In favour of growing provinclal autonomy. One noted historian

has concluded that during this era federal Jurisdiction over trade
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and commerce, agriculture and International treaties was minimized,
and even the reslidual clause of Section 21 of the Act was interpreted
as a war-time emergency power. In contrast, the provinclal “property
and clvll rights" clause of Section 92 was Inflated to Include
labour relations, welfare legislation, development of natural resources,
Internal trade, and numerocus other areas which logically might
have been identified with the concept of "common" as opposed to
"local Interest,"®

Nor was this changed emphasis Inconsistent with emergent
Canadlan opinion as manlfested In a national pollicy of "laissez~
faire federalism,"” and a long succession of astute premiers, including
Mowat, Mercler, McBride, Ferguson, Hepburn, and Duplessis, capltalized
on regional Interests and mistrust of central authorlty to promote
"provincial rights." This new interpretation of federal-provinclal
relations found expression in the 1907 amendment to Section |18 of
the British North America Act which greatly enhanced the financlal

viability of the legislatures, and In a revitalized immigration
pollcy which bolstered provinclal economies by providing invesiment
capital, an expanded labour force, and unparalleled numbers of

new producers and consumers of goods.'o Gordon W. Bertram in his
recent publication, The Contribution of Education to Economic Growth,
establIshes that signliflcant advances in the mean education of the
population were made In the period of the late nineteenth century

up to the commencement of World War 1.1 The prevailing democratic



splrit Insisted elementary education be not only avallable but also
compulsory In order to ensure that each young Canadian had mastered
the requisite fundamentals of reading, writing and arithmetic which
were essential to a more productive and better Informed citlzenry.
High school curricula, though, still were designed for the beneflt
of the few affluent who would continue their studies to become
members of the professional elite. Because of the very |imited
cutput of high school students, even In those parts of the nation
where universities were in existence they were Inaccessible to

most potential students.!? For beyond approving legislation recessary
for the establishment of universities within thelr boundaries,

most provinces restricted thelr interest even In the "provincial
university" to lIrregular and insufficient grants.!3 The case of
the Province of British Columble In regard to post-elementary
education Is not atypical of the general Canadlan scene during

this perlod."

The principles of free and, In this Instance, non-sectarian
public education had been estabiished In this part of British North
America as early as 1865 when the Legislature of the Crown Colony
of Vancouver Island passed the Common School Act. Bothprinciples
were reafflrmed by the Common School Ordinance of 1869, which applled
to the united Colony of British Columbia, and by the Free Publlec
School Act of 1872, passed a year after British Columbla entered

Confederation as a Province. The first public high school in the

21



22
Province did not open unti| 1876, however, and as late as 1902
there were still fewer than 1,000 students attending these Institutions.
Puplis attending high school were primarily those preparing to
become teachers in the common schools, although the occaslional
venturesome student sought entry to a university in the East In
order to study law, medicine or theology. Legislation passed by
the Province In 1890 and 189] provided for the creation of normal
schools for the training of teachers, and for a provinclal university.
The first normal school, Vancouver, did not open its doors unti!
1901, and & further fourteen years were to elapse unti| Victorla
Normal School became operational. Considerably more delaywas experlenced
In the matter of establishing a provinclal university. Vancouver
High School became an afflllate of McGlil University, offering
First Year Arts in 1899, and four years later Victoria High School
entered Info a siml lar arrangement with that Institution. |t was
not until 1908, better than thirty-five years after British Columbia
entered Confederation, that Interest in post-secondary education
was sufficlient to result In legislation approving the establishment
of a provinclal university, the University of British Columbla,
and not until 1915 that the Institution commenced operation In
temporary quarters located on the grounds of Vancouver High School.
Finally, a further ten years were to elapse before the provinclal
university occupled the first bulldings located on the permanent
Point Grey campus. Obviously, such a leisurely development of
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post-secondary education programs and faclllitles suggests that
conslderations affecting higher education were low priority ltems,
even on the provinclal scene, during much of the period under discussion.

in splte of a growing local interest in elementary and,
to a progressively limited degree, In secondary and hligher education,
the attitude of the federal government In this era was primarily one
of disclaiming elther legal or moral responsibiliity for involvement,
This point of view was foreshadowed as early as 187! when Maher's
appeal under Section 93, British North America Act, to the federal
government for protection of traditional pre-Confederation minority
education rights against the non-sectarian provisions of New Brunswick's
Common Schools Act was rejected by Prime Minister Macdonald on
the grounds that this Section could be invoked only If a law were
held unconstitutional, or If that legislation threatened injury
to parties in other provinces. The federal government held that
the minority education rights in question had existed in the Colony
of New Brunswick as a result of tradltion rather than law, and
therefore the central government could not Intervene under Section
93 In that federal action was possible only In those Instances
where such rights had existed "by law at the union."!3 Twenty-
flve years later, a federal election was fought on the issue of
whether or not the central authority should utilize the remedial
power granted It under Sectlon 93 to force the Manitoba government
to repeal legislation declared unconstitutional by the Judiclal



Comm|ttee of the Privy Councl| because it violated the educational
rights of a minority - rights which had been guaranteed by the
Manitoba Act of 1870. Campaigning on a platform which opposed
the Interference of the federal authorities In all educational
matters, Laurler's Liberals swept Quebec In a stand for provincial
rights, and In effect negated even this limited constitutional
provision for federal Involvement In education.!® The third major

test of the federal government relative fo Section 93 of the British

North America Act arose out of "Resolution 17," a clrcular of
instructions on the billingual schools published by the Ontario
Depariment of Education in 1912, "Resclution 17" provided for

the Immediate phasing out of French as a language of Instruction

in the elementary schools of the Province, while "Resolution 8"

of the same year ruled out support from public funds for any school
which did not comply with'Resolution 17," and for the suspension

or cancellation of the teaching certificate of any teacher who

was simllarly in default. 7 The position of the Provincial government
was vigorously supported by the English-speaking majority of Ontarlo,
including most of the Roman Catholics who favoured separate but

not bliingual schools, and actively and bitterly opposed by both

the French-speaking minority of that Province and the majority

in the Province of Quebec. In 1915 the validity of "Resolution |7
was upheld by the Supreme Court of Ontario on the grounds that

the French language was guaranteed in the Province nelther by

24



constitutional nor natural rights. Two years later the Judicial
Committee of the Privy Council declared "Resolutlion |7" intra vires
the Province, affirming that only denominational and not language
privileges were guaranteed under Section 93 of the Act, and the
Department of Education thereby was entitied to make any regulation
concerning the teaching of French in schools of the Province,!8
Although World War | necessitated some temporary excursions
by the federal government info education and a number of other
Jurisdictions held sacred by the proponents of provincial rights,
the 1920's brought a quick return to "normalcy" with Ottawa agaln
pursuing a "negative policy, avolding new obligations and striving
to cut down existing ones."!? In this decade of post-war optimism
and rapid economic growth, provincial and municipal expenditures
rocketed upwards, @ $173 mililon Increase In less than ten years,Z0
with public welfare, education, and streets and highways accounting
for much of the growing demand for revenue. Increased demand for
educational expenditures during these years was the result of several
factors, paramount among which was an egalitarian philosophy Insistent
upon the widest possible extension and constant Improvement of
educational opportunities. The preponderance of youth among he
immigrants who flocked to Canada after 1900 Inflated the demand
for greatly expanded general education opportunities, while the
more complex post-war economy required more expensive, more diversiflied

and more speciallized secondary school programs and higher education
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tacllitles.2!

Significant though this Increased provinclal expenditure
on education was, provision of essentlal facllitlies and programs
did not keep pace with the standard set prior to 1914, nor with
that maintained In other Jurlsdictions such as the United States
during the Inter-war years.22 As late as 1920, only 9 per cent of
those fourteen to seventeen years old graduated from high school
In Canada,23 while the medlan number of years of schoollng completed
by males between twenty-five and sixty-four years of age was 7.35,
not even sufficlent for high school admission In most provinces,24
—4f the disparity between educational needs and educational provision
was growing during a period of raplid economic development, how
much greater this deficlency would become during a decade of shrinking
provincial and municipal revenues! And [f this latter period of
deprivation was in turn succeeded by an era of dislocation of
educational resources, could the provinclal Jurisdiction rescue education
from its deteriorated position without massive assistance from

the federal government?
IV. (INDICATORS OF CHANGE

In spite of the federal government's renunclation of educational
responsibility during most of the period 1896 to 1929, several
highly signlficant developments Initlated during the war years
foreshadowed subsequent policy and programs o become commonplace In



the decades ahead. Following consultation with the provinces, in
1910 the federal government appointed a Royal Commission to Inquire
into and report upon the state of Industrial tralning and technlcal
education In Canada. The Report of the Royal Commission, flled

with the government In 1913, recommended broad Iinterest In and
financlal support of "technical training™ as appropriate Individuals
for corporations, and all levels of government.25 Commencing In
that same year, substantial financlal assistance was given by Ottawa
fo the provinces under terms of the Agricultural lnsfrucflonggi,26
and in 1919, Bill 131 "for the promotion of Technlcal Education

in Canada" became law. This legislation empowered the federal
~government to expend some $10 million to stimulate the development
of technical schools over the next ten yoars.27 Ot even greater
consequences than the amount of assistance provided were the terms
of the agreement under which federal financlal aid was avallable

to the provinces. The Act Introduced a number of provisions and \/////
procedures which were to be standardized In subsequent federal
excursions Into post-secondary education and other flelds as the
central authority perfected the "condltional grants" approach, a
means of redistributing revenue such that the provincial government
would be motivated to expend those and a portion of its own funds iIn
relation to certaln federal priorities. In order to minimize claims
that Ottawa was Involving Itself In a Jurlsdiction of provincial
concern, the federal government restricted the leglslation to
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references concerning "technical tralning” as opposed to “technical
education,"28 Again, the Act specified that the amount of the grant
forthcoming to any province was not to exceed the amount to be expended
by that local authority during the applicable fiscal year, thereby
initiating what became a commonplace feature of subsequent programs
of federal assistance to post-secondary education - that the provision
of federal ald was contingent upon the provincial authority agreeling
to put up a proportionate amount of revenue obtained from Its own
sources. A further note worthy feature of the Act required that

the federal and the provinclal government concerned both agree upon
the programs as well as upon the manner In which these payments

were to be used for technical '|'r'alulug.29 This provision for federal
overview or approval of programs or projects established a precedent
subsequently reflected In all schemes for federal assistance to
technical training or education other than the one most recently
Introduced In 1966.30

Indirectly associated with this new federal Involvement In =~

J

f

adult, and technical and vocational education, was the central govern- [,
ment's determination that the education and tralning of Great War {
veterans was the responsibility of the same national government i
whose call to arms had initially interrupted thelr means of earning iz
a livellhood. In the years following World War |, substantial funds ;
were provided by the Dominlon to train veterans In post-secondary ‘

educational Institutions, primarily colleges and unversities,>! /



In the same manner that the above-mentioned programs of (913 and

1919 provided the precedent for later federal assistance to technical
and vocational education via the imposition of conditions or qualifiers
on the provincial reciplents, so too did the scheme for educating
veterans under!ine the fodorai government's rlgh?f;o provide direct
financial assistance to Individuals recelving post-secondary education.
The principle of federal ald to persons undertaking higher education
was reflected In the post-Worid War Il era not only in terms of

direct assistance to veterans, but alsc in the form of living allowances
for adults Involved In technical training, and as scholarships,
bursaries, loans, and grants to students enrolled in the universities
and collogos{)

The first program specifically designed to provide federal
assistance o Individuals and organizations at the post-secondary
level, however, was not one involving the fraining or education
of veterans. This same program Is significant for two other reasons:
it heralded the Introduction of a new type of federal assistance
to post-secondary education, the grant-in-ald; It established the
right of the Dominion to be concerned with, ond»lnvolvod in, research.
In 1916, Ottawa created the Honorary Advisory Council| for Sclentific
and Industrial Research (the National Research Council) in order
to stimulate sclentific research necessary to the war ef fort .2
Prior to the launching of this program, there was virtually no sclentific
research being carried out by university groups in Canada. Under



the Council, provision was made:

« « « for the planning and Integration of research work,
organization of co~operative Investigations, post-graduate
training of research workers, and prosecution °§ research
through grants-in-ald to university professors. 3

In addition to making avallable scholarships to graduate

students In the natural sclences and grants to universities to asslpf
In the procurement of equipment and other materials and facilities,
over ensuing years the National Research Council| established Its
own laboratories to carry out research In highly specialized flelds,
Including aerodynamics (1939) and cosmic rays (1952), The Council
also decentrallized its facilities to provide at lesast one major
research establishment In each of the geographic regions of Canada,
thereby encouraging local Initiative and involvement In this vital
aspect of education. The national significance of the Dominion's
decision to establish and maintain the National Research Council

was aptly captured some years later by Prime Minister St. Laurent,
who announced:

It is probably not an exaggeration to say that the support
provided by the Council| has been largely responsible for the
development of sclentific research In Canada over the past
forty years. During that perlod the federal contribution
has amounted to approximately $25 milllons, and all universities
having science or englineering faculties have participated In
the programme .34

In concluding this portion of the study, it Is Important

to point out that what was to prove the most momentous development
in terms of federal Involvement In post-secondary education was

not education legislation as such. The "temporary™ imposition of



a direct federal tax on income during World War | determined that,

in ensuing years as education consumed an ever-increasing proportion
of provinclal revenue and as provinclal Income falled to expand

In relation to the splralling costs of services rendered, the central
authority was the only level of government with the flnanclal resources
necessary to bridge the gap between rocketing capital and operating

costs of education and avallable Income.
Y. THE THIRTIES

The decade of world-wide depression which began In 1929 was
instrumental in induc!ng major change in Canadian economic, pollitical
and soclal evolution and, consequently, In the pattern of federal
involvement in Canadian education. /519 to education was, of course,
a matter of minor governmental consldor;;i;n in an era of economic
confusion and chaos when the primary concern of many provinces and
most municipal Jurisdictions was to avold bankruptcy. The Canadlan
economy was especlally vulnerable In the ln}bfﬁ;;i;;;l trading arena
because of a high degree of dependence upon the acceptabllity, on
a shrinking world market, of a restricted number of staple goods
and products of primary industries. A raplid reduction both in the
volume and price of exports brought Inordinate increase In the number
of unemployed and destitute who, for the first time In history,
had no cpportunity for self-help through the self-sufficiency of
the household, the establishment of new homes on the agricultural
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frontlier, nor Immigration to an area of more promise, and therefore
became entirely dependent upon public charlfy.35 Thus, as Donald
V. Smlley wrote, "with the onslaught of the depression, governments
were Immedlately harassed from two sldes - rapidly falling recelpts
from vuinerable revenue sources and sharply rising costs due to
rellef, other welfare and debt charges."36 Nor was the prospect
for Improvement bright, for "the Dominion, from whom alone leadership
could have come, was malnly concerned with steering a day-to-day
course between Inslisting on the constitutional responsibiiity of
the provinces and the necessity of preventing widespread starvation,"37
The provinclal governments now experienced the full signlficance
ofx¥%;ﬁ+hlr+yéyoar trend towards autonomy, especlally for thelr
assumption of complete responsibliity for expenditures on such ibcal
services as education and welfare. Educational flnancing wa# Ihw
a very vulnerable position, slnc§ municipalitlies, Iargely rbéponslblo
for the Eﬁifnéf olomén*ary and secondary education and for a conslderable
portion of expendltures on post-secondary education, dependedypon
real property taxes for over 80 per cent of thelr revenue.>8 Nor
were the provinclal governments In a2 healthy position to come to
the rescue of municipallties when the depression forced down Inflated
property values. The capacity of the provinces to discharge the
enlarged responsibilities they had assumed rested primarily on the
increase In revenue obtained from |lquor sales, motor vehicle |lcences

and gasoline taxes, all semi-luxury consumption taxes which quickly
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shrank In proportion to the contraction of Income.>® The sum of
money devoted to Canadian education In general was cut below that
essential to maintain even the Inadequate standards of the 1920
era. Lack of expenditure at the post-secondary level was catastrophic;
the per caplta expenditure on education in Saskatchewan, for example,
was reduced by over 40 per cent during thls decade .40

Tho'oeonqp}g collapse of the 1930's soon revealed the extent
to which coﬁ}+‘lnftrpru+n?lons of the Canadian constitution had
delimited the superordinate role of the central government, and
Illustrated the necessity for a new interpretation of the original
agreement |f Canada were to survive. In the earllier national crisis
of World War |, constitutional provisions had permitted Ottawa to
assume a position of dominance; most governments agreed that something
comparable must again be reallized In order for "peace, order and
good government" to prevall. Although Jjudiclal decislons concerning
Jurisdiction over radlo broadcasting and aeronautics Indicated that
an era of more flexible Interpretation of the federal position might
be In the offing, the Privy Council's subsequent ruling that Prime
Minister Bennett's "New Deal" legislation was ultra vires the Dominion
- government clearly illustrated that advances In federal authority
would have to be by a means other than Judiclal interpretation.

The financial position of post-secondary education was even

more critical than was that of most municipal and provinclial governments.

Because of provinclal opposition to eariier federal conditicnal



grants to agriculture and techrnlcal education, these had not been
renewed when they explred In the previous decade. Limited federal
\uslshncc vas forthcoming for several adult oducaffon and youth
oduciflon programs, however, and by the end of the decade, major
advance had been made In developing cost-sharing arrangements,

particularly as represented In the Vocational Tralning Co-ordination

_A_c_t.“ This legislation authorized Ottawa to enter Into agreements
with fho;:ovlncu to provide financlal assistance for the construction
and Opcrafion of technical and vocational schoois. It also made
provision for joint federal-provincial financial assistance to students
with need who were undertaking post-secondary education. Obviously,
though, any significant and long~-term solution to the serious problem
of financing Canadian education would have to be sought through

the resolution of the much broader crisis in federal-provincilal
relations, especially as reflected In the Inadequate distribution

of revenue.
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CHAPTER |11
EDUCATION AND THE FEDERAL GOVERNMENT: 1940 TO (950

The third major perfod in the historical evolution of federal
government Involvement in education, that covering the decade 1940
to 1950, was dominated by two all-Important considerations: the
resurgence of central authority and supremacy In Canadian political
and economic life as a result of World War il, and a determination
by all parties to prevent, In the perlicd of reconstruction following

the War, a repetition of the recent cataclysmic depression.
| THE ROWELL-SIROIS REPORT

In August, 1937, the federal govermnment appointed a Royal
Commission on Dominion-Provinclal Relations to undertake "a re-
examination of the sconomic and flnanclal basls of Confederation
and of the distribution of legislative powers in the |ight of the
economic and social developments of the last seventy years."'
Specifically, the Royal Commission was Instructed to examlne the
constitutional allocation of revenue scurces to the two levels of
government, the character and amount of taxes collected, public
debt and expendliture, and Dominion subsidies and grants to provincial
~governments. Consequently, It was Inevitable that the general financlal
recommendations of the Commission would be of great signiflcance to the
question of the Justiflication for, and the nature and extent of, future

federal Involvement In post-secondary education, Three of these



recommendations, subsequently adopted as government policy, were of
particular Importance to the later course of higher education In the
nation. The recommendation that the means of taxation be reallocated
with Ottawa assuming exclusive responsibliity for personal and
corporation Income taxation as well as for succession duties, 1f
accepted without modification, would leave the provinces largely
incapable of meeting large-scale Increased expend|tures on post-
secondary education. Particularly would this be so If there should
be a significant Increase in the quality and quantity of university
and technical school graduates. The proposal that federal subsidies
be made to the provinces on the basis of fiscal need, if Implemented,
would better accommodate the position that this type of assistance
should be widely used In providing elther direct or Indirect ald to
post-secondary education, and In attempting to remove major
disparities In reglonal expenditures on this vital service. Filnaily,
the recommendation that basic social services be reallocated with the
federal government expanding its commitment to Include the employable
unemployed as well as Its then current responsibility for old age
pensions foretold two momentous developments in subsequent federal ald
to post-secondary education. ;IE, fodoral government, in assuming
general responsibility for social ;orvlc-s, could be ;xpocfod to
develop a very active Interest In related areas of post-secondary
education, especially public health and welfare. Secondly, Ottawa
could not assume responsibliity for the employable unemployed without

eventual ly increasing its concern for that factor most crucial In
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securing employment - training and education.

I1. THE WAR YEARS

If the Great Depression argued for greater centralization
for reasons of Internal economic and fiscal viablillty, the Second
World War underlined federal supremacy as vital to national survival.
After favouring provinclial autonomy for aimost half a century, the
federal Liberal Party tled Its fortunes to a strong central authority
which found expression In expanded economic, political, and social
direction of the nation and Its citizenry. In the economic sphere,
the war effort resulted in an increasing federal presence reflected
in monopollization of all major sources of revenue, and of Its
distribution relative to the natlonal cause. Canadlians became
accustomed to direct federal Involvement through Ottawa's control of
prices, wages and profits, consumer credit, savings, the avallability
and supply of consumer goods and services and, of course, of direct
or Indirect manipulation of manpower resources. Polltically, the
same period of national crisls brought heavy centrallization manifested
in a general willingness to accept Parliament as the superordinate
government, with the position and role of that authority approximating
national rather than federal function and Intent. The new posture of
the federal government was bolstered by cruclal circumstances which,

for reasons of natlonal security, and greater economy and efficiency
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commensurate with the emergency, demanded extensive use of orders-in-
councl| and other centralizing administrative devices. A massive
bureaucracy, staffed by ever more civil servants under the direction
of speciallists and experts co-opted from business, industry, and the
universities, invaded even the more remote parts of the country with
directives, regulations, inquirles, and information provided via the
aegls of a plethora of deparitments and agencies. Perhaps most signifi-
cant, though, were the social Implications of growing centralization.
The federal government communicated directly with the national citizenry
by many means - written directives and Iinformation, radio, fiim, and
through the provision of vital services - and thereby became an agent
Influencing the day-by-day lives of most. In turn, the clitizenry,
better able to ldentify with the federal authority, radiated a resurgent
nationalism, a greater unity stemming from the identification of a
common Intra-provinclial threat even greater than hitherto posed by
Ottawa!

P_'odonl assistance to post-secondary education during the war
years was both speclallzed and direct; its justification rested upon
E policy of national security and Canadian defence. Clause 7, Section
91 of the British North America Act clearly defined the federal govern-
ment's exclusive responsibliliity for the militia and national defence,
and, thereby, for necessary education of all armed service personnel.
Sclence and technology of the twentleth century dictated that war
increasingly was becoming the prerogative of the well-educated, the
highly skilled techniclan, the specialist., For large numbers of
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. service personnel, training camp was less a matter of extended military
drill than It was a concentrated study of trigonometry, physics,
meteorology, chemistry, and other similar "school” subjects. And with
the educational neglect of the depression years, the federal government
found Itself committed to the support of pre-training-camp schooling in
order to secure sufficient recruits with the required minimal general
or technical education.? The federal government also provided service
personnel with the opportunity and encouragement to complete general
academic requirements demanded of those seeking university admission.>
Where base schools were not readily available, Ottawa provided free
high school correspondence Instruction patterned on that of several
provincial governments, especially British Coluublai:/”Tho uosf'—__-»“)
important consequence of these educational programs, however, was the K
conditioning provided whereby large segments of the population came \
to accept, even expect, federal assistance to education, particularly
at the post-secondary level.

Ancther deveiopment of great Iimportance fo Canadian education
was the astronomical growth during and affer the war years of federal
involvement in, and sponsorship of, speciallized research through the /
National Research Counclil, Defence Research Board, Atomic Energy of \’////
Canada, and other similar extra-departmental agencies. Simlilariy,
federal participation in education continued to be manifested in a
number of "information divisions," particulariy the Canadian Broad-

casting Corporation and the National Fiim Board. The Canadian



Broadcasting Corporation, then in its second decade of radlo broad-
casting, early had established a reputation for sound educational
programming as a result of its widespread co-cperation with depariments
of education, universities and other educational organizations, In
preparing documentarlies, lecture series, discussions, music recitals,
and drama. The National Flim Board, an agency of the federal govern-
ment founded In 1939 as a supervisory body over Canadian motion plcture
activities, subsequently assumed a much greater role as a national
producer of documentary fi Ims.>

Of by far the greatest consequence to Canadian education In the
war years, however, was the centrallzation of economic and fiscal
contro! In the hands of Ottawa. According to a noted Canadian histo-
rian, the policy decisions and consequent commitments made by the
federal government in the early 1940's were to dominate the nature
and rate of Canadlan development, not only In the war years but

also for at least a decade thereafter.® First was Ottawa's

adoption of Keynesian economic theory that high and stable levels of

Income and empioyment could only be realized If there was 2 strong
central government empowered and willing fo take the necessary action
_to maintain appropriate aggregate expenditure on consumer goods,
_exports, and on private and public investment, Secondly, to lessen
depression neurosis, the federal government committed itself to a
_pelicy of national health and welfare, Including family allowances,

extended unemplioyment insurance benefits, increased old age pensions,



and other simllar social services. Many of these benefits had the

effect of reducing the anxlety and, In some respects, the high cost
of Initial capital outlay associated with further education for
lower-income familles. Flnally, the federal government's pollicy
decislons for a number of years following the termination of the War
were fo reflect the trulsm that clalms of provincial autonomy were
without meaning unless provinces had the necessary financial
resources to discharge thelr assigned and assumed oblligations.
However, unrestricted Increases In provincial financial viabllity
would have to be at the expense of national economic control and
expanded soclal welfare programs - a sacriflce nelther the federal
government nor the population at large was prepared to make. A
decrease In provinclial, and increase in federal authority therefore

was lnevitable.

11i. RECONSTRUCTION AND EDUCATION

The dominant characteristic of the reconstruction period
following World War || was Ottawa's determination to strengthen its
position of ascendency. In the economic sphere, this outlook was
expressed In the federal government's struggle to retain Its exclusive
control over personal and corporate Income taxation which had been
reallzed, on an emergency basls, under the wartime tax rental agree-

|

ment.’ The central authority argued that such an approach was

necessary to guarantee Ottawa's general, over-riding control of the

45
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economy while at the same time avoiding a stifling of provincial
initlative and an upsetting of local priorities through the overuse
of conditional as opposed to unconditional federal ald. Most provinces,
fearful of a serious post-war recession and still intrigued by a new
Canadian nationalism and sense of achlevement and ldonflfy,a were not
prepared to challenge federal economic and political domination.
Consequently, with the exception of Quebec, and to a lesser extent,

Ontarlo, the provinces were wllling to accept federal subsidization of

a growing number of social services, Including health and welfare,

and higher education.

By far the most significant Invelvement of the federal government
in education thus far was Its contribution to the tralning and
education of World War || veterans during the period 1946 to 1952, The
Department of Veterans Affairs provided universities with direct
federal aid In the amount of $150 for each veteran enrolled. In
addition, each ex-serviceman received a grant to cover tuition fees,
and a living al lowance while at university - an estimated total
outiay by the federal treasury of some $140 mllllon.9 Veterans
choosing to attend technical or vocational schools rather than
university or college were given simllar educational assistance by
Ottawa, while those requiring high school completion continued thelr
studies under special acceleration programs agreed to by both federal
and provinclal Jurlsdlcﬂons.'0 Cbviously, a very important outcome

of veterans' education programs was the transformation of thousands
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of young Cenadians from the ranks of the potentially unemployed to
the status of high wage and salary earners, The federal government
had underscored its right and r.sponslblllfyrfo be concerned with
unemp |cyment a; a serious threat to national economic stabl!ity and
growth. More significant, It had established the precedent of federal
assistance to post-secondary education, and had conditicned thousands
of well-educated graduates to accept such involvement by the Dominion
as a necessary feature of Canadlian life. In 1946-47, for example,
federal assistance to universities accounted for some |6 per cent of
their total Income.!! With the termination of this support, the
universities faced a desperate economic future. On one side, they
were confronted with Increasing demands for bulldings and facllities,
a direct result of the inflated number of applicants and the much
larger proportion of high school graduates seeking university admission.
On the other slide, the unlversities experienced rapidly diminishing
revenues, with no prospect of recouping the loss of vital bullding
and expansion programs foregone In the dual crises of depression and

war,
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CHAPTER 1V
THE FEDERAL GOVERNMENT AND EDUCATION: 1950 TO 1965

The years 1950 to 1965, encompassing, as they did, the era of
greatest federal supremacy, saw the Innovation and implementation of
numerous and varied programs of federal assistance to post-secondary
education. Most of these programs were the direct or Indlrect result
of two significant national trends. Q‘ho first was a growing soclal
and cultural cons cliousness, best nflkhd in the appointment of The
Royal Commission on National Development in the Arts, Letters and
Sciences, and In the momentous recommendations resulting from that
national Inquiry. Equally Iimportant was an evolving national maturity
In Investigating and otherwise seeking more satisfactory solutions
to economic and fiscal responsibilities. Such Interest and concern
was epitomized In the Report of the Royal Commission on Canada's
Economic Prospects, and by a continuing serles of federal-provincial
discussions, negotiations and conferences on a myriad of related
toplcs, particularily reallocation of fiscal resources. "Publlcaﬂon
of the conclusions and recommendations of numerous sfud/y and research
groups, agencies, and organizations, especlally the Economic Counclil
of Canada and, in the Interests of post-secondary education, by the
Assoclation of Universities and Colleges of Canada, also Indicated a
~growing appreciation of the relationship between economic and fiscal
problems, and the adequacy of Canadian education. Overriding both

social-cultural and economic-fiscal considerations of this perlod
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was the continuing question of the nature of the political and constitu-
tional bargain existing between the federal and the provincial govern-
ments, particularly Quebec. The Intensity of that concern Increased
with the pqsglng of each year fgq;;;ﬂéi;;ﬁ+ fﬁif;rgyrj965, fﬁo pre-
occupafi#ﬁ of both levels of government was with the fundamental problem
of "la survivance," not only of Quebec, but alsc of Canada as a single
political unit. Federal participation In post-secondary education,
then, was a reflection of more substantive Issues - soclal, economic,
and most significant, political, extant in this period.

This Chapter of the study documents the chronology of central
government Involvement In post-secondary education during the critical
flfteen years of 1950 to 1965. The second section of the thesls
analyzes In some detall the Importance of social, economic, and
political considerations of this period in determining major [nnova-

tions In educational policy and procedure, and of thelr significance

to the development of higher education in the nation.
|. THE MASSEY REPORT

[Féducaflon belongs exclusively to the provinces," stated the 1951

Report of the Royal Commission on National Development In the Arts,

Letters and Sclences, "but that does not affect the right of the
Federal Government to make such contributions fo the cause of education
as lles within Its noans."z} And |t Is the domaln of culture or general

education as opposed to formal education, a provincial prerogative,
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which the Commission identified as a federal responsibility. There is
no prohibition in Canadian law against any group, government, or Indi- 7
vidual, contributing to the education of a citlizen, noted the Report, V///
and made reference to the historical Involvement of Ottawa in the
general education of Canadlans through such public agencies as the
Canadian Broadcasting Corporation, National Film Board, National
Research Councll, National Gallery and Natlional Museum.? The Commls-~
sloners foresaw a materialistic soclety as the ultimate consequence
of inadequate federal government Involvement In Canadian education,
and documented a domination of the resources, curricula and methods of
Instructions used In our schools, colleges and universities, which
represented a threat to Canadian culture, tradition, and perhaps g
even sovorolgnfy.3 Equally serious In this regard, continued the
Report, was the loss\;;.;lghly odgég;;QVCanadlans to the United States
;;“a ;;sﬁif of thelr journeying to that Jurlisdictlion In search of
approp;i;;o graduate school facilities and adequate flinanclal
ai;lifnnco necessary fgﬁgq(m!f conflnua?lon of thelr studies.

| The recommendations of the Massey Report were as significant
to the subsequent course of Canadian post-secondary education as were
those of the earllier Rowell-Sirols Conmission to the development of
Canadian federal-provincial fiscal relations. 'AII rgcqggpn@aflgns.
were concerned with the crises In the quallty of Canadian education;

each emphasized the necesslty for far greater federal Involvement In

education and stressed the unfortunate consequences If more financlal
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ald were not Immediately forthcoming from the central authority to a

diversity of programs,

University Per Capita Grants, The most Infiuentlial recommenda=-

tion of the Massey Commission on long=term educational policy in
Canada was that advocating Immediate Implementation of federal per

caplta grants to the universities.?

In direct response to what the
Report identified as the crisis In Canadian education, In June, 1951,
Ottawa initiated a system of grants to the unlvgrslfle; In the g@quf
of fifty cents per head of population In each province, This sum was
to be distributed among the recognized universitlies In a province

on the basis of thelr proportion of full=time students In relation to
the total number of students enrolled at these Institutions,5 Per
caplta grants had a dramatlc effect on unlversity financing, not only
‘;;;;ffy augnénflng total financlal resources avallable to them but also
slgnlflcan?ly altering the financial relationship existing between
these Institutions and the respective provincial governments, And
although federal university operating grants were critized constantly L
during the successive fifteen years as Inequitable, and ill-concelved,
If not 1llegal, fﬁevmajor ob Jection concerned thelr Inadoquacy.6
Soaring capltal and operating cost, precipitated by explosive Increases
In the numbers of students registered, demands for new and Improved

facllitles and equipment, and additional and more expensive staff,

resulted in major upward revisions of the original assistance formula,
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The scale of per caplta grants was doubled to $1.00 In 1956, five years
after the commencement of the progran.7 Two years later, a recently-
elected Progressive Conservative Government honoured a campaign promise
for more federal assistance to the unlversities by raising the per
caplita grants to $1.50,8 and a further increase to $2.00 was
Implemented by Prime Minister Dietenbaker In 1962.° Finally, in
January, 1966, Prime Minister Pbarsoq'ppnouncod that In the 1966-67

academic year the federal government would follow the recommendations

of the Bladon Ccmnlsslon,'o increasing the federal grant for university

———

operating oxpondl#uras $5.00 per head of population -~ an expenditure,

" of some $100 milllon as com-

Iincluding fiscal transfers to Quebec,
pared with $9 milllon when federal per caplta grants were commenced In
1951-52,!2 Ottawa Indeed had assumed a role of ma jor proportion In
financing the costs of post-secondary education provided by Canadlan

universities and colleges.

Tho Canada Councli. |In February, 1957, Parliament Implemented

. i o U

a furfhor iiJor recommendation of the Massey Report, that calling for

the creation of an extra-departmental agency to provide federal assis-
tance to the humanities and social sclences comparable to that forth-
coming to the sclences from the National Research Councl1.!® The Canada
Councl| thereby was established to promote the study and enjoyment,

and encourage the production, of works In the arts, humanities and
soclal sclences. A sum of $100 milllion was granted to enable the

14

Councl| to carry out its program. Half the total amount of the grant
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was set aslde as an endownment fund to provide a guaranteed annual Income
of some $2.8 milllon to be distributed as fellowships and scholarships
to students working at the masters, doctoral and post-doctoral levels.!3
Part of this same amount also was for allocation to singers, dancers,
painters, writers, and other artists, to enable them to continue thelr
respective studies or training, and a portion of it was for distribution
to universities to permit these institutions to bring outstanding
lecturers to thelr campuses and to encourage noteworthy Canadlan
academiclans to travel to international conferences and study scmlnars.'6

The remaining $50 milllon assigned to the Canada Councl! went
into a university capital grants fund to assist in the construction
of bulldings Intended for teaching and research In the humanitles,
soclal sclences, and arts. These caplital grants funds were to be
awarded, with regard to the population of each province, in amounts
not exceeding 50 per cent of approved bullding or capltal equipment
costs. |7 Examples of bulldings constructed under this program of
federal assistance Include the School of Architecture, University of
Manitoba, and the Buchanan Bul lding, University of British Columbia.'®

11, EDUCATION AND ECONOMICS

If the dominant concern of the first half of the period 1950~
1965 was with the qual ity of post-secondary education, Its counterpart
thereafter has been with quantity; while the era of the Massey Report

accepted culture as the Justification for federal Involvement In



education, the subsequent period has embraced economics as the factor
entitling central concern. After the mid-1950's, the Canadian

economy was characterized by a gensral slowing down and consequent
lower rate of economic growth than had preval led since the early war
years. A reduced rate of Investment In natural resources, business,
and Industry, and a decline In the Canadian volume of trade during
these years resulted In sporadic recession and much higher rates of
unemp loyment than had exlisted since the dark days preceding the
Second World War. In addition, active continuation of the "cold war"
and, particularly, the arms race and the competition between the
Western and Communist blocs of natlons for the loyalties of neutral
and uncommitted countries, epitomized a new era In which technical and
sclentific expertise were consldered essential to national security and
survival. Educational excellence, then, was cruclal to economic and
political well-being. The case for federal action In support of
Canadlan education was strongly argued by many sources during this
era, Including The Royal Commission on Canada's Economic Prospects,
1957, and In the later annual reports of the Economic Councl! of
Canada. Both emphasized the very close relationship existing between
continued economic growth and prosperity and Investment In education,
a position paralieled by a serles of studies undertaken by the
Assoclation of Universities and Colleges of Canada which culminated

In the release of a comprehensive report In |965.

The Gordon Commission. The Report of The Royal Commission
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on Canada's Economlc Prospects, released In 1957, established the

climate for education In this new era of economic considerations.

The study reflected a pronounced Interest in the educational quallty
of the labour force relative to the rate of economic growth. "We are
concerned with the contribution made by the unlversities to the
Increase In the natlona! productivity and wealth of the country,"

the Commission commented. “They are the source of our most highly
skilled workers whose knowledge Is essentlial to all branches of

"% The tederal government certalnly was directly concerned v

industry.
with ", . . the necessity of malntalning them [the universities| In a
healthy and vigorous condition."20 Canada no longer could afford

the luxury of ldentlifylng subscription of public funds to these
institutions as a matter of "charlty." The federal government, with V//
its senlor responsiblility for the general economic health of the

natlon, must adopt a new posture which accepted adequate and contlinuling
support of post-secondary education as beilng as vital to national

economlc survival as were tradltional consliderations concerning flscal

and monetary pollcy.

Other Economic Indicators. Throughout this pericd the
National Councl! of Canadlan Unlversities and Colleges (NCCUC), and
Its successor, the Assoclation of Universities and Col leges of
Canada (AUCC), conducted a serlies of studies which indicated the
seriousness of Canada's "crises of numbers"” In higher education, and

the nation's inadequate provisions for financing the necessary expansion



and malntenance of posT-secondary educational tacilities.?! These
investigations culminated In 1965 with the release of a major Report
prepared by a Comission under the chalrmanship of Vincent W. Bladen,

In putting forward its recommendation for greatly Increased federal
assistance to Canadlan universities and thelr ltudcntﬂhOGIos,MthQ-
Report noted these recommendations had thelr counterparts In numerous
other natlons, including the Unlted States and the Unlted Kingdom, and
emphasized Immediate action as essentlal In preventing Canada from |
falling further behind in the international education race. Education
is a sound Investment for soclety as well as for the Individual,
argued the study. "We might spend more on higher education each -

w22 in

year, yet have more other things than If we had spent less.
general, this study was not only a cry for action but also a speclfic
and reasoned statement on what was required, how, and to what dcgr.o.zs
Perhaps the most potent economic arguments for extended federsl
assistance to education have been those put forward by the Economic

S ———————

Counci| of Canada In several of Its annual reports. "Future prosperity

e« o o Will depend in large measure on [Canada's] success In creating
and maintaining an adequate supply of professional, technical,
managerial and other highly skilled manpower," argued the Councll.z‘
in projecting shead to 1970, the Council In 1964 envisioned "a
high~standard-of-living and high-employment economy, and It must
therefore be a high-education economy . . . P25 na subsequent
Report three years later, the Councli reiterated its growing concern

that Canada make adequate provision for the requisite amount of

58
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financial assistance to post-secondary education to enable the natlion
to maintain Its competitive positions:
More generally, a growing body of economic analysis indicates
that education . . . contributed at least as much as Increases .~
In the physical supply of labour and capital to the spectacular
~growth which occurred in the Unlted safos and In other leading
industrial countries in this century.
Education Indeed had become a matter of national, as well as of

individual well-being!

Legislation of 1961 and 1964. The tenor and urgency of federal

involvement In education In the "technological age" Is best reflected
in two critical developments of the early Sixties: the Technical and
Vocational Tralning Act of 1961, and the Canada Student Loans Plan,

1964, The legisiation of 1961 was, In fact, an up-dating and expansion

of the Vocational Schools Assistance Agreement, 1945, and Its predecessor,
the Vocational Training Co-ordination Act of 1939 and l942.27 Under

the new agreement, various technical and vocational "programs" were
Included whereby the federal government, In co-operation with the
provinces, provided unemployed and under-employed adults with training,
rofralnlng,'/and upgrading in appropriate general academic and speclallzed
skilis. One of the most significant provisions of the Act was that
program under which Ottawa pald up to 75 per cent of the cost of \//
vocational and technical training facllitlies constructed under
provincial ausplices. Other features enabled the provinclal authority

to benefit by the federal government sharing operating and certain

capital and equipment expenses, course costs, and instructors' salaries



while Individual students recelved varying beneflts, according to
program, ranging from travel expenses through income replacement,

living allowances, tultion fees, bursaries, and loans.28

The Vocational Training Co-ordination Act of 1939 also had
marked the Introduction of general joint federal-provincial financlal

assistance, In the form of bursaries and loans, to post-secondary
school students. As previously noted, provisions for a continuation
of these types of assistance were included In subsequent federal-
provinclal technical and vocational agreements, but the total amount
of ald forthcoming In this manner was rather restricted. In July,
1964, the federal government took a major stride in the matter of
providing ald to needy students of |imited financial means who were
undertaking academic post-secondary education. The Canada Student
Loans Act made It possible for any student admitted to a provinclally-
approved Canadian university or college, or other sultable Institution
offering post-secondary education, to borrow a maximum of $1,000 per
academic year and $5,000 per total program If he could establish
reasonable financial need?’ The federal government undertook to

carry the cost of interest payments on these locans during the time

the student was continuing full-time studies, and for six months
thereafter., In the first two years of the Plan's operation, some
42,000 and 56,000 students borrowed $26 million and $36 million

respectively for the purpose of defraying educational oxponsos.so
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Further Financial Assistance. Federal assistance to higher
education in the period 1950 to 1965 was much broader than that
reflected In the major programs of grants and ald hitherto mentioned
in this Chapter. Earller reference was made to the National Research
Counci! which, since 1916, has made grants to Individuals and Institu-
tions in order to promote research in the sciences. A related
educational program of the central government was that of the National
Health Grants, initlated shortly after the Second World War to provide
financial assistance required in training health and hospltal personnel,
and for supporting and co-ordinating research vital to public health
programs. Between the Inception of this scheme In 1948, and 1964-65,
Ottawa allocated some $26 million to the provinces via these methods
of asslsfanoo.s'

In 1960, another means of federal assistance fo post-secondary
education was Initiated In the form of Central Mortgage and Housing
Corporation loans for the construction of student residences.>2 A
loan may be secured in an amount up to 90 per cent of the cost of the
project, with the avalliable per unit assistance varying with the type
of dwelling belng constructed. The following year, ald of more direct
benefit to all students and their families was provided in the form of
a revision to the Income Tax Act, permitting university students to_~"
deduct tultion fees in calculating taxable i ncome ., 3> Yo#fh.Ailoulncos,
an extension of the long-existing Family Al lowance Plan, were Introduced

In 1964 to encourage sixteen and seventeen year-olds to remaln in
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school and improve the quallty of thelr education. Entitlement for
these payments was contingent upon the student continuing In full-time
attendance at a recognized educational Institution In the province - a
more attractive proposition for the needy when at least minimal ald was

avallable to provide for necessary expenditures on books and supplles.
ti1. YEAR OF TRANSITION: 1966

While per capita university grants, the Technical and Vocational
Tralning Act, the Canada Student Loans Plan, and Youth Allowances,
epltomize the "culture" and "economlcs” rationale behind Ottawa's
educational assistance during the 1950 to 1965 era, In their contracting-
out provisions they also anticipate the major shift in the federal
government's Involvement In educational financing which was to emerge

in 1966. Alfhough all prcvlncos had aceopfcd fodonl per apln granfs

——

In l95| ln 1952 ﬂ\rough 1959~-60, the Province of Quebec rofuud, as
unconsflfuﬂoml this form of assistance to her unlvorslﬂos. in
1956-57 agreement was reached whereby Ottawa pald the grants to the
AUCC to be distributed to eligible Institutions upon request, thereby
discontinuing the previous pollicy of "direct” subsidization of these
institutions within the provinces. However, Quebec continued to deny
her universities access to per caplta grants funds, maintaining that
under provisions of Section 93 of the British North America Act,
education, and the financing of education, was exclusively a provincial

prerogative. As a result of the stalemate, commencing In 1960-61, the
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fgdonl government agreed to a partial withdraval from the corporate

Income taxation fleld within any province which undertook the entire
= - e T 3‘

bufa;n of financing Its own universities. Quebec alone of the ten
provinces accepted ﬂ\o opportunity to "contract out" of per capita
unlversity grants. In 1964, Ottawa agreed, upon the request of Quebec,
to 8 simller arrangement regarding technical and vocational training
assistance under the 1961 Act, and, in the same year, to a comparable
agreement with Quebec concerning the Canada Student Loans Plan, and
Youth Al lowances, already Implemented In that Province.>>

At the federal-provincial conference on financing higher
education In Canada, October, 1966, Prime Minister Pearson announced
the new educational policy of the central government, slated for
implementation In 1967-68 and designed o hold constant for at |east
the duration of the decade.>® The tederal government would end the
then current per capita grants to the universities, made through the
uu‘plm of the AUCC, and Increase the amount of money |t made
aﬁllablo to the provinces for the support of all post-secondary

37

education. Increased resources would be provided by a partial

vacating of the Iincome taxation fleld in favour of the provinces,
which would be encouraged to expend this additional available revenue
on post-secondary education. In effect, under this provision of the
new formula, provinces would be provided with supplementary financlal
revenue In an amount equal to 50 per cent of operating expenses for

post-secondary education. Alternatively, a province preferring not to
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assume control of additional points of Income taxation could opt for a
straight $i5 per capita grant from Ottawa. This subsidy was estimated to
equal 50 per cent of average national operating expenditures on post-
secondary education. Further, under the new agreement Ottawa would
terminate its present financial assistance to vocational and technical
training operating and capital expenses, and in Its place Inaugurate
a subsidlized program of federally-assisted adult occupational training
through purchase of facilities and positions from provincial or local
schools, and industry. In addition to adult training, the federal
government, while recognizing the exclusive jurisdiction of the
provinces over education within thelr respective boundaries, claimed a
continuing and senior responsibility for research and cultural
development as Intra vires the constitution.

A frequent early criticism of the new federal policy in regard
to education was that Ottawa had abrogated all responsibility for this
area of crucial concern. In actual fact, however, the central government
had Increased rather than eliminated the amount of total resources
allocated to post-secondary education, as well as significantly
augmenting the breadth of Parilament's Involvement In this vital

sphon.m

A more plausible criticism was that the federal government
had Introduced a new financing formula over which It had little If

any controi, committing itself to an open-ended agreement which would
prove inordinateiy expensive In the years ashead. Detalled treatment

of these and other Important considerations concerning the new federal
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position In relation to post-secondary education Is reserved for the

second section of this study.
IV, POSTCRIPT ON THE HISTORICAL OVERVIEW 1867 TO 1965

The Intent of the first section of this thesis was that of
providing an historical overview of federal government Involvement
in post-secondary school education In Canada, with emphasis upon
identification of substantive trends and significant shifts In kind
and degree of concern evidenced by Ottawa. Although some fifty years
elapsed betwesn Confederation and the central government's iInitial
direct involvement In Canadian education, those infrequent Instances
of early participation, while minor in thelr Immediate effect, served
as the precedents both to the type and extent of assistance later forth-
coming In major proportions. For it Is only in the past twenty years
that federal Involvement In higher education has been to an extent to
have significant bearing on the course of this essential fleld of
endeavour., The remeinder of this paper, then, Is devoted to an analysis
of the Inter-relationship of recent educational pollcy and practice
and the soclal, economic, and polltical climate of Canada during these

two most recent critical decades.
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CHAPTER V

SOCIAL CONSIDERATIONS AND FEDERAL |NVOLVEMENT
IN POST-SECONDARY EDUCATION
|« THE BROAD PERSPECTIVE

"Democracy Is Itself an educational principle, an educational
measure and pollcy," wrote John Dewey in 1938.! "It Is obvious that
the relationship between democracy and education Is a recliprocal one, a
mutual one and vitally so."2 This American educator's philosophy Is
symptomatic of that reflected In all democratic systems of government
which have evolved In the Western World during the course of the past
two hundred years. Free publlc education’ Is necessary for the
existence and preservation of the democratic way of |lfe, for it Is
only through universal education that the capaclity for self-government
Is reallized, Whlle contemporary democratic phllosophy Is too emplrical
to give credence to the concept of equal physlolcgical and psycho=
logical endowment, fundamental to its credo Is that of equality of
opportunity, (} prime requisite of the educational system of a
democracy, then, Is that 1t provide equal opportunity for each to be
educated according to his abllities and Inforosfs;)

A socletal structure which does not provide for participation
produces a lack of Interest and concern on the part of those shut out,
and ultimately leads to a feeling of both alienation and aggression,

Involvement, on the other hand, produces what may be termed a
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"democratic frame of mind," stemming from shared experiences, attitudes,
prejudices, and bellefs.# The first characteristic of the democratic
frame of mind Is a feellng of change -~ that both personal and communal
life In 8 society are In a state of contlinuous transformation and
read justment., Consequently, ", ., . the Individual regards his soclety
as an open structure, ready to keep pace with the process of general
change, and with the changes taking place In Its members in the first
place."5 Further, the persons who participate In a democracy feel that
the continuous change occurring Is the direct result of thelr own
activities., The doctrines both of equality - Initially of rights, and
later of opportunity - and of freedom are basic extensions of the feellng
that each individual not only can conduct but 2lso create his own
soclety. The democratic frame of mind has a third Important charac-
teristic = an awareness that the holding of power and authority Implles
the process of delegation, Authority based upon loglical and moral
principles of the human mind, or upon reason, can be concentrated by
agreement and conferred upon a represenfaﬂve.6 The purely educative
process, then, is the evolving and functioning democratic state of mind.

The fundamental freedom of a democratic society, therefore, Is
not freedom of Individual action but rather ™, ., , that of freedom of
!ﬂlgll:lfallcs in +he original | and of whatever degree of freedom of
actlon and experience Is necessary to produce freedom of lnfolllgenco."7
Institutionalized freedom In a democratic soclety Is a manifestation of

the distribution of effective power, realized through the active
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Involvement of each In accordance with his abllities, The concept of

egalitarianism is as vital to |iberalism of the public and corporate
body as It Is to private and Individual freedom. And whille personal
returns experienced through the pursult of excellence via education
are exceedingly high, they are paralleled by social returns to soclety,
or reallization of the common good. A most succinct expression of this
concept was recently captured by the economist-philosopher John

Kenneth Galbraith,® Salvation of our affluent soclety, he contends, is
contingent upon the creation of the "new class" through the direction
of our ecoromic resources Into higher education, This class,
possessing the knowledge and technology resources not replaceable by
automation, Increasingly will plan and control the significant
developments which must take place In the public sector of soclety.

This being so, there Is every reason to conclude that the

further and rapld expansion of this class should be a major and per-
haps next to peaceful survival itself, the [Italics In the

orlglnalj major soclal goal of the sociefy. Since education

Is the operative factor In expanding the class, Investment

In education, assessed quallfaflvolz, becomes very close to

belng the Index of social progress,

The democratic requisite of free and public common scheools In the
years of national youth, extended to secondary schools In the age of
national adolescence, must make full provision for the accommodation of
higher education in any nation striving for national maturity, Wwhat
evidence Is there In recent federal government policies and practices

to Indicate that Ottawa has been sufficiently concerned with the soclal

consequences of hlgher education?
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i1, SOCIAL CONCERN AND THE FEDERAL GOVERNMENT

"Education," stated Canada's cultural manifesto, the Massey
Report, "Is the progressive development of the Individual In
all his facultlies, physical and Intellectual, aesthetic and
mral."'o Apart from the common experlencesof |ife, this devel-
opment of the Individual Is achleved In two ways: by formal
education In schools and universities; by general non-academic
education experienced through books, periodicals, fiims, radio,
museums, art gallerles, lectures, and study and discussion
groups, When these latter Instruments of education are used by
the school, they constitute part of formal education, More
frequently, however, they are a means by which every person
benefits cutside of school hours, especially after the period
of formal education has terminated. "Culture," continued the
Report, "is that part of education which enriches the mind
and refines the taste, |t Is the development of the Intel-
ligence through arts, letters and sclences."!! In a democracy,
the essence of education Is concern for the Individual and
the development and growth of his Intellect and soclal con=-
sclence through the pursult of excellence, Education is not
primarily a responsibliity of the state, ™., . . but a personal
responsibllity as well as a fundamental right of the Individ-

ual."|2 However, since the Indlvidual becomes entirely himself
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only as a member of socliety, he depends upon a number of socletal

structures for hls education - initially, the famlly, and later, those
formal groups controlled by the church and the three levels of govern-
ment. The proper evaluation of education, noted the Report, therefore,
Is qualitative, firstly, In relation to the individual, and secondly, to
soclety., Quantitative and economlic consliderations In education are
valld only In so far as they are an expression of the major premise of
educaticnal quality,

Although the Report recognized that under the Canadian
constitution the domaln of formal education Is exclusively that of
the provinces, outside that concern is one of culture or qualltative
general education, a matter of federal and even International concern,!3

There Is no proscription In the British North America Act against

amy group, government or voluntary, contributing to the education

of an Individual In the broad sense, stated the Commission and argued
for greatly expanded federal Involvement In general education through
financlal assistance to the Individual and to cultural structures and
organizations,

In documenting the position of the Individual vis-a=-vis higher
education, the Report viewed with alarm statistics establishing that
only 3 per cent of the population graduated from Canadlan universities,
Further, data revealed that a deplorable lack of equallty of
opportunity for higher educatlion existed among persons resident In

the same area, and among persons dwelling in different regions of
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the country., "The composition of the student body has been adversely

affected . . ."'4

lamented the Commission, noting that personal wealth
and residence In certaln preferred locales had more significance In
predicting university attendance than had student abllH'y.'5 In

order to obtain a more representative and competent student body,

the Report recommended Immediate implementation of a broad system of
direct flnaﬁélal assistance In the form of scholﬁrsﬁlps; Sursarles,

and loans to the most capable 20 per cent of the undergraduate sfﬁdenf
body who could establish serloug financial negd.'5 The pa;fern

of federal student financlal aid as represented by the 1939 Vocational

Training Plan and, more recently, by the overwheiming success of

assisted education for veforans,'7 argued strongly for this greatly
intensified and much broader approach to direct participation by
Ottawa, suggested the Commisslioners,

At a more senior level of cultural well=being, the Report
Indicated particular concern about the condition and position of the
humanities In Canada, This fleld was found by the Commission to be
Inadequately represented, over-worked, and under-paid In relation
to the sciences, Using the success of the Natlonal Research Councl|
as its example, the Commission recommended an extra-departmental federal
agency which would distribute annual appropriations as scholarships,
studentships, and bursaries to post-graduate students undertaking
work In the humanities and soclal sc:loncos.'8

While the Report foresaw an undemocratic, materiallstic

soclety as one of the inevitable tragedies of insufficient federal
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Incentive to general education, It was even more concerned about the
consequences of Canadlan dependence upon American universities, The
utter domination of our school system by Amerlican-insplred methods,
curricula, fexts, and materlals In the hands of senlor teachers,
professors, and administrators who received thelr training In the
graduate schools of the Unlted States was acknowledged by the
Commissioners as a threat to Canadian culture, education, tradition,
and perhaps even soverelgnty, »I? Is ludicrous for the provinces to
claim that education is exclusively their responsibility, argued fﬁo
Report, when most of these subordinate levels of government are
", . . accepting tacit direction [in education’| from New York[ Columbia
Unlversity Teachers College and other professional and academic
institutlons] that they would not think of taking from Ottawa."!® Nor
Is this the oniy price Canada pays for a heavy dependence upon what the
Commissioners referred to as "American charity," for, In denying
adequate financial support to Canadlan universities and scholars, the
nation loses some 2,500 professional men and women each year, many
never to return. Even In the sciences where federal support of
research had long surpassed that avallable to any other discipline,
Canadlan scholars recelved more research grants, fellowshlips, and
scholarships from American universities than they were able to procure
In thelr native counfry.zo
In the eyes of the Commisslioners the universities have the most

vital and direct contribution to make to Canadlian cultural development,
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These institutions are capable of warding off the dual threat posed by
the crass materlalism of modern soclety, and by the increasing domin-
ation of our education, culture, and traditlons by Americana, National
strength and unity can be greatly augmented by the cosmopolltan
populations of these institutions with thelr atmospheres of accommo-
dation and Integration; self-centered provincialisms fall by the wayside

as graduates diffuse to all parts of the nation., Because of its

increasing dependence upon highly educated personnel foruﬁusiféwservlco
and armed forc;smappolnfmon?s, the federal government has a signif=-
icant vested ln?efbsf in university affairs, continued the Eggg:j, The
Commission noted that the public Interest is best served by a pollcy
which permits adequate financing for essential research as well|l as for
ailtural undertakings, since both need a patron to quarantee independ-
ence and flexibllity of action, yet neither can be left to mischance
without incurring grave risks,

Universities have become essential Institutions of higher
education, of general culture, of speciallized and professional
training and of advanced sclentific research, For years they
have been handicapped by iInadequate Income; now they face a
financial crisis. Thelr enforced economics have had many
unhappy effects; Important plans of development and expansion
have been curtalled. The quallty of work done has been Impzlred
e o« s« o« We have been told that although penury is by no means
the sole cause of this unhappy situation, It has been an
Important contributing factor . . . . |t Is certainly nelther
our right nor our wish to tell the universities how to do
thelr work, but If flnanclal stringency prevents these great
Instltutions from being, as they have sald, "nurseries of
a truly Canadian clvilization and culture,” we are convlnced
that this Is a matter of natlonal concern,?!

Having so summarized the role of the universities relative to
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the general education of the cltizen, the soclal good of the community
and the strength and preservation of the soclety, the Commisslioners
made thelr most significant recommendation., There was desperate need
for direct federal assistance to the universities as the only means of
alleviating the current over-crowding, understaffing, and inadequate
facllities and equipment characteristic of Institutions caught between
falling revenue and rising cosfs.22 The Commission therefore
recommended that after approprlate consultation with the government and
universitles of each province, ". . . In addition fo the current help
for research and other purposes, the Federal Government make annual

contributions to support the work of the universities on the baslis of

the population of each of the provinces of Canada,"23 These grants were

", . « to be distributed to each university in proportion to the student

erolment,"24

111, SOCIAL CONCERN AND GOVERNMENT POLICY

0Of what consequence to the course of Canadlan education was the

argument for federal Involvement In culture or general education? How

has that concern been manifested In national pollicy and practice during

the perlod 1950 to date, and with what results?

In ltaunching the program of per caplta unlversity grants
recommended by the Massey 522251,25 Prime Minister St, Laurent
announced that It was designed ", . . primarily to asslst the

universities to malntaln the highly quallflied staffs and the working
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conditions which are essential. . . ."26 He emphasized that the
federal government was not ", . . Interfering In any way with policles
respecting education in the respective provinces, ., ."27 but rather
glving positive Indication of Its soclial, polltical, and moral
obligations so lucidly delineated In the recent Report., The precedent

for such federal assistance lay In the Vocational Training Plan and In

grants for veterans' educatlon, argued the central government; the
constitutionallty of Ottawa's Involvement clearly had been established
in 1936 by the Privy Council's ruling when Lord Atkin wrote:

", + « the Dominion may Impose taxation for the purposes 4
of creating a fund for special purposes and may apply that fund
for making contributions In the public Interest to iIndividuals,
corporations or public authorities, . . .2

"The problem of supplying an adequate number of professlional

workers," commented the Prime Minister Iin 1956 when he announced the
doubling of the per capita grants to $1,00, "can only be met by the
whole population of Canada."29 Later that same year he elaborated
further upon the argument for federal government Involvement In
general education:

If such a crisls In Canadian higher education really exists,
it reveals that our national development suffers from a serlious
weakness and that our culggral progress has not kept pace with
our industrial expansion,

The federal government would contlinue Its effort to develop our
cultural way of |ife, the Prime Minister noted, ". . . en particulier

31
les deux principales cultures du Canada. . ."  through per capita grant

&sslstance and other similar programs Iintended to ". . . further develop
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and enrich our own national soul . . ." such that Canada will be a
world source of ", . . abundant intellectual and moral energles, . . ."
a natlon of ". . . broader outlook and the things of the mind which
will enable us better to deal with the problems of the present . . . ."32

As an Integral part of his government's "national policy In the
cultural fleld," Mr. St. Laurent pledged renewed support for those
. « « national institutions . . . necessary for the cultural l|ife of
the nation . . ." and long-acknowledged as providing a vital public
service through their contribution to general education.3® He
mentioned the then pending report of the Royal Commission Investigating
federal policy In the fleld of radio and ftlcvlslcn,34 and proudly
proclaimed the ensuing creation of an agency "without government
control” to stimulate and promote development of the arts, soclal
sclence, and humanities In Canada. In subsequent legisiation, the
Canada Councll, constituted as an Independent body, was provided an
endownment of $50 mllilon with annual income on the Investment to be
used to devise and administer a system of graduate and post-graduate
scholarships In these flelds. A further $50 million® was to be
distributed by the Canada Council| as capltal grants fo universities
in amounts ". . . equal to 50 per cent of the cost of specific bullding
or capital equipment projects, with appropriate regard to the population
of each provlnco."36

The federal government's senlor responsibliity for cultural
development was an Integral part of the Diefenbaker Government's
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political philosophy In the period 1957 to 1963, and that concept,
plus a comm|tment to democratic egalltarianism, accounted In part for
the tremendous popularity of "The Vision" In the Prime Minister's
campaign of 1958, To an over-flowing audience In Winnipeg, Mr.
Diefenbaker proclaimed:

This Is the message | give you, my fellow Canadlans . . . .

A new Vission! A new hope! A new soul for Canada! . . . .
One Canada, ladies and gentlemen, that's my message. |t le
mean the creation of equal opportunities for all Canadians.

A practical manifestation of the government's position was
evidenced In the 1958 and 1962 Increases in the per caplita university
grant from $1.00 to $1.50 and $2.00 respectively. Other evidences of
the central government's contlnulng concern for culture or general
education were represented In the appointing of a Royal Commission
", « « 0 Inquire Into and make recommendations concerning the
position of and prospects for Canadian magazines and periodicals"”
(0'Leary (:c:mlsslon),’8 and in the passing of the Canadian Bill of
Rights, a national dedication to egalitarianism through reaffirmation
of the continulng existence of basic human rights and fundamental
freedoms ", . . without discrimination by reason of race, national
origin, colour, religlon or sex.">? were such laudable principles
capable of reallization without a continuing, nay, an Increasing federal
dedication o that greatest of all Instruments of soclial mobliity,
higher education?

At the Federal-Provinclial Conference of October, 1966, Prime

Minister Pearson, In announcing the new program of federal assistance
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to post-secondary education, emphaslzed these Innovatlions as reflections
of a phllosophy whereunder the central authority had unquestionable
senior responsiblility for promoting the ". . . soclal growth of the
country as a whole . . ." and ™. . . In fostering equallty of
educational opportunity . . ." throughout the land. %0 "in relation
to 'education' In Canada It has been suggested that the provinclal
Jurisdiction over it excliudes any federal activity In the realim of
cultural affairs," he conmented.4! "The federal government belleves
such a definition Is not valld. The culture of Canadlans, as the
citizens of any country, depends on many factors apart from the
educational system . . ."42 "Education," noted Mr. Pearson, "is one of
a number of formative processes through which culture emerges. But
culture as such should be of interest to every level of government and
monopoly of none .43

The federal government's new program of financlal assistance to
the provinces was a reflection of Ottawa's responsibility not only to
foster equality of educational opportunity, but alsc to make major
contribution to the Instruments of cultural and soclial development,
including the universities. Furthermore, the central government
would continue, and, according to Mr. Pearson, supplement Its pollcy
of direct financlal assistance to Canadian scholars In the form of

grants, scholarships, and bursaries.*® "The federal government does

not agree that It Is In any way contrary to the spirit, let alone the
law, of our constitution nor Is It necessarily any threat to provinclal

policies with regard to education for it to make payments to Canadian
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clitizens through scholarships or bursaries. Such payments to lndlvldual:W
for thelr personal advancement and Improvement are, In our view, a d(
part of the equalization of opportunity that Is so central a feature of
the federal purpose." stated the Prime Minister.43

Finally, Mr. Pearson noted that Ottawa would continue to support

research for economic, social, and cultural development, through
sponsorship and/or grants to Individuals, organizations, and institu-
tions via the aegls of such agencles as the Economic Council| of Canada,
National Research Council, Medical Research Council, and Canada Councl|.
In particular, the federal government would continue to exercise its
wajor responsibility to Canadian cultural duallity, a concern manifested
in the recent creation of the Royal Commission on Bllingualism and
Bliculturaiism to investigate Into and report upon the position of the
two official languages and cultures of the Canadlan federation. The
central authority's role In research, In the eyes of the Prime Minister,
Is both broad and cruclal:

Nor does the federal government agree that It Is precluded *
from concerning Itself with research by reason of the provinclal
responsibi ity for 'education,' or alternatively that It must
limit its support according to subject matter In relation to aress
of federal and provinclal Jurisdiction. In our view research, as
the means by which we expand the frontier of knowledge, Is today
one of the most Important factors in the economic and social
growth of any modern political society. The restriction of
federal ald to research to matters that are within federal legisla-
tive Jurisdiction would frustrate the purposes of the scientific
spirit . . . « Fallure by the federal government to play its
full share In such a national task could only mean that Canada's

ability to take part in the undertakings of today which are
shaping the world of tomorrow would be seriously Impalred.
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IV. EFFECTS ON EDUCATION OF SOCIAL CONCERN

There can be no doubt that arguments of soclal concern were
extremely Important In shaping federal government policy and practice
regarding Invoivement In higher education In the post-1950 era. What
was the effect, however, of these programs upon the "democratization"
of post-secondary education as reflected In Increased equality of
educational opportunity, and In a growing national cultural na?url+y147
The best Indicators are those revealed in resulting changes in the
quantlity of unlversity enroiment, In the quality of university

enroiment, and In the distribution of university enroiment.

Quantitative Education. During the first several decades of the

I1fe of the Canadian nation, the high schools, and particularly the
universities and col leges, were the prerogative of the select few. As
recently as 1920, no more than one in ten youths, fourteen to seventeen
years of age, were undertaking high school education, while twenty-five
years later the proportion of this age group enrolled In Canadian high
schools was stll| considerably less than half.48 Within ten years,
however, the proportion of youths enrolled from this same group had
Increased dramatically to better than four In five, a startiing
indication of the pressure soon to be exerted on university facliities
by the "crisis of numbers."4® The very |imited production of high
schoo| graduates prior to the Second World War meant that universities

were even less avallable to a large number of youths who were potentially
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of university calibre. As a result, prior to 1945 the Canadian univer-
sitles tended to be a part of the private sector of |ife, with thelr
well-being largely a matter for private enterprise. "What the
university did, what resources It had, whether It survived at all or
not was not primarily a concern of the state and government,"” commented
an accomp!ished educator In reference to that por!od.’o "It was the
concern of private bodies, chiefly churches and private phllanthro-
pists . . . . The state Intervened to help individuals help themselves,
Whether the universities were provinclal or private, who went to them,
how their fees and expenses were met, what they learned when they got
there were essentially private nmrs."s'

The position of British Columblia's post-secondary education In
this pre-1945 period is not atypical of that pertaining In most of
Canada. As recently as 1944, total student enroilment in the University
of British Columbla, the only degree-granting Institution in the
Province at that time, had not yet exceeded 2,300.52 The provincial
government's grant forthcoming to the University In that same year
approximated $250,000 - a modest subscription by today's standards,’>
However, the amount of that grant was less |ikely to provoke broad
pubiic concern In an era when the relationship between the university,
and Immedliate social and economic problems of the day, was less
pronounced.

The post-war period was one characterized by Iincreasingly close

university-community relationships with growing public awareness of
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the direct correlation existing between higher education and technlcal
and sclentific knowledge, material welfare and social change. A few
short years earlier, most Canadlans had viewed these post-secondary
institutions with little sympathy and a degree of hostility, representa-
tive, as they were In the public mind, of a select elite who for reasons
of wealth, position and, on occasion, proximity, were able to divorce
themselves from the necessity of "earning a living by honest toil."
These same universities were now accepted as the most signliflicant single
instrument of social mobility and reallocation of human resources,
since the successful, both individually and nationally, were those with
higher education. No better proof of the Indlvidual and collective
returns on higher educatlon could have been provided than that evidenced
by the greatly altered status of thousands of veterans who were able
to take advantage of federally subsidlized education to attend technical
and vocational schools, universities and colleges. Because these
institutions werenow identifled as an integral part of the common good,
of public concern, It was understandable that public Iinsistence upon
equality of opportunity to enrol In universities would be reflected
quanitatively, both in The number and the proportions of youth registered.
in 1951, 4.2 per cent of the Canadlan population between elghteen and
twenty-four years of age was enrolled In university. By 1961, In
spite of a very noticeable increase In the numbers, as well as In
the per cent of the Canadian population falling In this age group,s‘
the proportion of university registrants had almost doubled to 7.5
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per cent, while projected figures indicated the proportion would surge
to over |3 per cent by 1971, and close to 16 per cent flve years
later.3® The full significance of these statistics was under|ined
when studlies carrlied out by the AUCC revealed that 63,000, the
number of full-time university students In 1952-53, had become 78,000
three years later, 114,000 by 1960-61, 178,000 by the mid-1960's,
and was projected to reach 340,000 and 461,000 by 1970-71 and 1975-76
mcpoc:ﬂvoly.’6 Expressed in another way, in 1950, one In twelve primary
students reached first year university. By (964, this ratio had become

one In six, while the projected figures for 1970 are one In four orone In

three.37 1f actual university enroiment Is expressed as a percentage
of total population of university age (sighteen to twenty-four years),
enrolment Increased from 4.21 per cent in 1952-53 to 6.57 per cent,
8.98 per cent and an anticipated (2.44 per cent for the years 1960-61,
1965-66, and 1970-71 respectively.’®

The federal government's role In making avallable the necessary
operating and capital funds to accommodate and, to a conslderable
extent, to encourage this Increase in both the number and proportion of
students enrol led, was of great consequence to the democratization of
higher education In Canada. A change of this magnitude In the composi|-
tion of the university population would have been impossible within that
two-decade period had not very substantial federal subsidization been
forthcoming, As a result of the Introduction of per capita unlversity

grants, the proportion of the federal government's contribution to the

S
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operating Income of these Institutions Jumped from 4 per cent in 1950-5|
to 15 per cent In 1951-52, and thereafter climbed progressively to 24
per cent by I959-60.59 During the same years, the proportion of
unlversity operating Income from provinclal sources shrank from 41 per
cent to 32 per cent, and that from tultion fees, from 35 per cent to
28 per cent - a dramatic Indication of the shiffing structure of
Canadian university financing as a direct result of federal involve-
ment, 50 However, these statistics reveal only part of the story of
financial change, for during these same eight years total operating
costs of universities more than tripled, the amount contributed by
provincial governments and via tuition fees sliightly more than doubled,
and the contribution of the federal govermment Increased more than
elghteenfold from $2 milllon In 1950-51 o over $36 million In the
fiscal year 1959-60.5! This latter amount had almost tripled agaln by
1966-67, the last year of per capita university grants, when federal
expenditures for university operating expenses were expected to
approach $100 mi1110n.52 In total, these grants, Including the tax
abatement to the Province of Quebec, were responsible for injecting
$455 million into Canadlian higher education over the sixteen-year
period, 1951-52 fo 1966-67, they were avallable.5>

The proportion of Ottawa's contribution to higher education did
not diminish as a result of the new financial agreement I|naugurated for
1967-68, According to estimates provided In the House of Commons,
budgeted expenditures on post-secondary education operating expenses
would exceed $304 milllon for 1967-68 alone.54 Because comparable



figures for 1966-67 Indicate a total federal expenditure on higher
education operating costs of some $270 million ($100 mililon for per
capita university operating grants and $170 miilion for technical and
vocational training operating and caplital), the "avallabllity" of
money provided to the provinces for post-secondary education unquestion-
ably Increased very significantly In 1967-68 65

Federal govermment zssistance In providing for quantitative
increases in university enroiment was not restricted to operating
grants, Although the relative Importance of Ottawa's contribution to
university caplital expenditures has never approached that resulting
from involivement In operating oxponsos,“ this participation
hes proved of considerable benefit In providing accommodation
for ever-increasing numbers of students. In |963-64, for example,
approximately 10 per cent or $8.6 miillon of total capltal expenditure
by the universities of some $79.4 million, was pald by Ottewa.b” Most
significant In this regard has been assistance provided by the Bullding
Fund of the Canada Councll, first available In 1957, These grants are
given on a fifty-fifty matching basls to certain Institutions, agreed
upon between the AUCC and the Canada Councl|, to assist with the
construction of bulldings to be used for teaching and research In
the humanities, soclal sciences and arts. Considerable capital
assistance also has been provided since 1960 In the form of Central
Mortgage and Housing Corporation loans for the construction of student
residences and faclilitles. In the period 1961 to 1964 Inclusive, $139



89

million or 29 per cent of all university capltal oxpomll‘h.u"os68 we

re
lcaned by the central govermment to provide accommodation for some

27,000 students.®

Qualitative Education. Obvlously, It Is Impractical to be
concerned quantitatively with post-secondary education without
appropriate consideration for quality. In addition to providing for
increasing numbers of students, federal assistance to university
operating and caplital expenses represented an attempt to make more
adequate staff and facllities avallable to an ever larger number of
competent students resident in more locales and representative of a
wider range on the soclo-economic scale. Federal subsidization of
capltal and operating costs of post-secondary education served to
lessen both the local and Individual Impact of per unit expenditures
for this essentlal service by providing for a broader distribution of
the financlal burden. As previously noted, the effect of per capita
grants was to Increase the federal, and lessen the provinclal amount
and proportion of operating expenditures borne by these two authori-
tles . Without the assistance of the federal government In redistributing
total financial resources through per caplita grants, capital expenditures,
and general equallization payments, the adequacy of hligher education
in the less fortunate regions of Canada would have been reduced severely
during these two very critical post-war decades. Serious neglect of
post-secondary education In those areas would have had signlficant

adverse effects on the distribution and utilization of human resources,
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and, thereby, upon the quality of national performance.

Federal assistance to higher education brought similar advantage
to Individual students. As previously noted, the proportion of
university operating expenses contributed through tultion fees decreased
from 35 per cent In 1950-51 to 30 per cent the following year, and to
28 per cent by 1959-60 as a direct result of federal granfs.7° Simllarily,
although university tultion fee Income per full-time student Increased
60 per cent from $250 to $410 during that same period, the proportion
of operating costs per student provided via that tultion fee was less
in 1959-60 than it was In 1950-5] - a condition which could not have
obtalned except for heavy federal subsidization.”! In addition, as
a result of Ottawa's capltal assistance programs In support of student
accommodation, many students, particularly those whose permanent
residences were removed from the unlversity centre and whose expenses,
therefore, were higher, were able to secure accommodation on campus
at rates considerably less than those prevalling on the open market.

There are other tangible evidences of the effects of federal
ald to post-secondary education on the quality and distribution of
student enrolment. Perhaps most important is that represented by the
Canada Student Loan Plan which enables those with established need to
borrow up to $1,000 per academic year, and $5,000 In total. These
loans are Interest-free and non-repayable by the student throughout the
period of full-time study and for six months thereafter. In the first

two years of the Plan's operation, some 98,000 students, who otherwise
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might have been denled the opportunity of continuing their education,
were granted assistance In the amount of some $62 million.’2

In addition, the federal government's grants for specific
purposes to Individuals and Institutions have encouraged quallty In
educatlion. Speclal operating grants are provided by the Medical Research
Councl| to assist medical schools with staff salarles, and the External
Ald Office subsidizes certain universities for speclal training
programs and provides additional operating grants of $500 for each
Commonwealth student enrolled at a Canadian un|versl'ry.73 The National
Research Councl| annually makes an unrestricted grant to Instltutions
in the amount of 7.5 per cent of the university's NRC grant for the
previous year In order to help defray indirect costs assoclated with
research prograus.74 Finally, the Canadlan Service Colleges recelve
thelr total operating expenses from the central government - some $13.6
million In 1967-68,7

Supp lementary assistance to Individual students Is provided by
the federal government via the Canada Counci|, National Research Council,
and Medical Research Councll|, to encourage Canadian research and to
foster the growth of competent Instructional staff within the universities.
Commencing In 1957, the Canada Counci| has granted scholarship
and fellowship awards In the amount of some $!.! mlilion o cutstanding
applicants to assist with graduate study and research at the masters,
doctoral and post-doctoral lovels.’® As well as helping Indlividual
scholars, these awards have two broader purposes: to assist In

providing desperately needed senior academiclans In order that the



universities can maintaln quality education In the face of the "crisis
of numbers"; to encourage the growth of competent schools of graduate
study and research on Canadian university campuses. In view of the
alarming experienced and estimated deficiencies in avallable competent
teaching staff, In recent years the Council| has placed increasing
emphasis on graduate awards at the doctoral and post-doctoral levels.’
The Council| also has attempted to cut the "brain drain" to the United
States by restricting the number of Canada Council| grants tenable at
non~-Canadian universities, and by keeping In touch with Canadians
studying elsewhere and encouraging them to return home when thelr

graduate work Is conplofod.78

A Further Word. While the preceding discussion is not
Intended to be an exhaustive analysis of the roles and consequences
of federal government Involvement In post-secondary education In
response to soclal considerations, |t has served to establish the
significance of that concern to educational policy, practice and
priority over the course of the last twenty years. Many facets of
the soclal reaim are Inestricably related to economic and political
considerations, and consequently are pursued within the next two

chapters In conjunction with these topics,
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76canada Councl! Bulletin, Vol. 2 (No. I, January, 1965), 2.

77Th¢ Bladen Report, op. clt., estimates annual increased
statf requirements for Canadlan universities and colleges as over
2,300 by 1970-71. See also H. J. Fraser, "The University and Business,"
Canadian Universitles Today: a Symposium Presented to the Royal
Soclety of Canada In 1960, George Stanby and Guy Sylvestre (eds.).
Toronto: University of Toronto Press, 1961), p. 92, In which he says:

Canadlan performance In the educational fleld has quantitatively
been consliderably below that of other leading Industrial nations.
In recent years our deficiency of trained personnel has been filled
by Immigration, a source which is rapldly being depleted.

nolsconﬂnunnoo of Canada Council| scholarships at the masters
level In order to provide more awards for doctoral candldates was announced
in 1965, Phasing-cut of lower-level awards began In 1963, iInitially by
restricting them to those attending Canadlan Institutions. Canada Councl |

Bulletin, op. clt.
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CHAPTER VI

ECONOMIC CONSIDERATIONS AND FEDERAL INVOLVEMENT
IN POST-SECONDARY EDUCATION

I. THE BROAD PERSPECTIVE

Regardless of what the future problem Is, writes John Kenneth
Galbraith, ", . . the basic demand on Americalor Canada] will be on Its
resources of ablllty, Intellligence and education. The test will be
less the effectiveness of our material Investment than of our invest-
ment in men."! This author's concluslons are widely echoed in today's
academic and political circles as financial support for higher education,
long interpreted as a matter for Individual charity, Increasingly Is
viewed as one of the most significant corporate considerations relative
fg_ggpnonlc and even national survival. In past decades, economists
attempted to explain differences In the rate of economic growth among
nations in terms of capital, raw materials, and number of workers,
without any conslideration for the quality of the labour force Itself.
New generation economists adopted quite a different posture.

An obvious Indication of changed attitude In this regard Is
that of classifying expenditure for education as an Investment, not
as consumption nor as soclal welfare. Indeed, most economists now
accept that the rate of Iincrease In the Gross National Product Is
directly related to the volume of expenditures on schools,technical
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Institutes, universities and colleges. Analyzing what It termed a
". . « growing realization of this country's [Grouf Brlfaln's] economic
dependence upon the education of Its population . . ." the Robbins
Report of the Committee on Higher Education, 1963, commented:

If In any country educational investment in general and
investment In higher education In particular falls appreciably
behind what Is belng undertaken eisewhere, then, In the long
run, general earning power Is llable fo be affected far beyond
anything that may have been forgone In the way of pecunlary
return on Investment In the individuals concerned .. . |f the
conclusions we have reached as a result of our investigations
of educational plans abroad are at all correct, the danger
seriously threatens this country in the future."”

The late President J. F. Kennedy, when addressing Congress in

1963, was more specific concerning the anticlpated returns on educational
Investment. "This nation Is committed to greater advancement in
economic growth," he stated, "and recent research has shown that one

of the most beneficlal of all such Investments Is education, accounting
for some 40 percent of the nation's growth and productivity iIn recent
yoars."3

Studles conducted in Canada and the United States during the

past few years have concluded that both the soclal rate of return and
the private rate of return on Increased Investment in higher education
are comparable to the rates of return on business capital.4 The soclal
rates of refurn on a university education were estimated at between

8 and || per cent per annum in the United States, and within a
comparable range in Canada. Private returns on Investment on human

capital were estimated as somewhat higher, in excess of 12 per cent
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per annum In the United States and between |5 and 20 per cent per year In
Canada.’ Bertram attributed 30 per cent of the Increase in earnings
per man In Canada, 1911 to 1961, to better education, and suggested
that Improved education also contributed about one-quarter to Increased
productivity per employee over this same ;m'locl.6 Obviously, though,
such statistics do not reveal the full benefits resulting from Increased
investment In education. [f one accepts the thesls put forward in the
preceding Chapter - that of the very high soclial benefits resulting from
education, then a very substantial portion of the cost of additional
education must be considered as consumption rather than as Invesiment,
and both public and private rates of return on Increased educational
expenditure would be much higher than those noted above.

In conclusion, increased investment on additional education
serves to bolster the national reserves of expertise, technology, and
knowledge required to reduce the per unit cost of producing goods
and services. This Increased expenditure on human capital through
provision of more education represents the development of a renewable
natural resource whose beneflits are both cumulative and transferable.
Indlvidual and collective prosperity or a high standard of living and
a rapld rate of economic growth can obtain so long as the rate of
investment on education Is sufficlent to maintain that competitive
position. Because increased investment on additional education results
in a higher Individual and social rate of return on that Investment,

it would seem probable that the portion of the cost of additional
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education which may be considered as consumption Increases proporticnate
to the amount of the Incressed Investment made. Further, If one
accepts the principle that the Indlvidual and collective social beneflts
resulting from additional education are the most important return, the
higher the Investment on additional education, the lower the true 'cost"
of that supplementary expenditure and the higher the portion of social
concern., Of what consequence, then, were economic considerations In
formulating educational policy and practice of the federal government
during the past twenty years?

i1. ECONOMICS AND THE FEDERAL GOVERNMENT

During the two decades following the termination of Worid War 11,
Ottawa's economic policy underwent a general but thorough reversal from
one of extreme central domination, resulting from emergency economic
controls assumed In response to the dual crises of depression and war,
to one characterized by renewed Insistence upon provinclal financial
autonomy and responsibiliity. Initially, the federal government attempted
to give full expression to its recently adopted Keynesian economic
philosophy and commitment to Increasing soclial welfare program by
insisting upon a continuation of the flscal policy which evolved during
the six years of total commitment to war. Under that policy, the
provinces had surrendered all claims to personal and corporation
taxation, and to succession duties, In return for rentals or speciflied
cash grants from Ottawa. In its 1945 White Paper on Employment and
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Income, the federal government agaln proposed the Imposition of exclusive
cenfral Income taxation and succession dutles In return for a federal
grant of $§12 per caplta of provinclal population, modifled annually
in relation to the Gross Natlional Product per Canadlan.” The intent
of this scheme, a comblination of Rowell-Sirols Commission recommenda-

ﬂons8

and wartime tax rental agreements, was to give Ottawa the
economic resources to Implement fisca! policies conducive to full
emp loyment without offsetting provincial policles and priorities through

an overuse of conditional granfs.’

In the 1947 fiscal agreement, only
Quebec and Ontario, and between 1952 and 1957, Quebec alone of the
provinces refused to surrender claim to these three types of direct
taxation In return for a federal subsidy. Quebec and Ontarlio had
re-introduced corporation Income taxation and succession dutises in
1947, while Quebec re-entered the fleld of personal Income taxation
in 1954, By 1960, the federal government's position had changed

to cne providing for joint occupancy of certain taxation areas, and
by the middle of the decade acceptance of a number of "opting-out"
provisions of earlier agreements already were, or soon would become
mandatory. This changing fiscal policy was a manifestation of a
gradual decentralization of Canadian government, particulariy with
reference to the Werld War || concept of an Ottawa-dominated
federation.

A comparable change aisc occurred In the economic sphere during

the perlod 1945 to 1965, The Canadian economy, which had enjoyed
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prolonged and rapld economic growth extending from late 1939 through
the perlod of post-war reconstruction and the subsequent Korean conflict,
faced a slowing down In the latter part of the Flftles. For the first
time In many years, Canada experlenced Interspersed recession, much
higher unemployment, pressure on the dollar and, for many, recurrling
visions of the economic chacs and tragedy of the Thirties. A signlflicant
change In publlc outlook also was resulting from automation, with
"technological unemployment" becoming a frequent expression of despalr
among the Jobless. Youth was subjected to a constant barrage of
advertising from many sources, speclfying ever more education as the
best Insurance against becoming an unemployment statistic. Those
without work and those holding vulnerable positions learned that a
return to schoo! often was the only guarantee against becoming classifled
as an "unemployable unemployed,” while the dramatic launching of the
first sputnik epitomized a new era In which technical and sclentific
expertise were equated with economic and national survival.

The federal government's Interpretation of Its role In higher
education durlng this perlod was a reflection of overriding fiscal
and economic policies of the times. Because the Canadlan constitution
assligned the central authority general responsibillty for national
economic well-belng, It was In the area of technical and vocational
training, where high correlation between education and employment
was most obvious, that the Influence of economic arguments on federal

educational pollicy are most apparonf.'o



105
111, ECONOMICS AND EDUCATION: 1913 TO 1960

As established In an earlier section of this sfudy," as far
back as 1913 Ottawa had used economic arguments as Justiflcation for
providing assistance to technical tfraining In the provinces under terms
of the Agricultural Instruction Act. Following World War 1, additional
ald was forthcoming to assist provinces In the expansion of technical
school facilitlies In their respective jurisdictions, and during the
Thirtles that program was broadened to include various forms of youth
training, However, It was not until the years of the Second War that
Ottawa's Invoivement in technical and vocational education was to
assume frue signs of careful deliberation and continuing commitment.
The Vocational Tralning Co-ordination Act, passed in 1942, provided for
long~term federal-provincial Invoivement in programs affecting the
construction and operation of vocational school facilities and
courses. The resulting series of Acts, Jointly constituting what was
referred to as the "Canadian Vocational Tralning Programme," for many
years was the primary manifestation of Ottawa's economic concern for
higher education.

As an expression of its senior responsibility for national
economic viability, in 1945 the King Government Introduced the Vocational
Schools Assistance Agreement whereby Ottawa, over the course of the
next decade, undertook to provide $30 miliion to vocational education

in order to assist in post-war reconstruction and relocation, |2 Using
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economlc considerations as its justification, under provisions of

programs Incliuded within the broad, umbrella Agroom.nf," the federal
- government continued Its scheme of financlal assistance to full-time
university students and nurses-in-training, providing a total of some
$1.3 mitllon In bursaries and loans over the ten-year perliod, 1940~
194914 0f even greater consequence were those arguments of economic
necessity which resulted in educational assistance for veterans. The
initial capital outiay by Ottawa was returned many times over through
creation of a reserve of technical experts and professionals whose
contribution helped maintain 2 high rate of economic growth over the
next ten years. In total, some 55,000 veterans received federal aild
under this program, of whom 45,000 pursued university studles fo¢ one
or more yoars."

Although economic consliderations continued to be a preoccupation
of those favouring greatly expanded federal assistance to university
education, it was not untl| the late Fifties that concern for the state
of technical and vocational education again became of major national
interest. After 1955, the economic downturn, with its assoclated
problems of deficlt budgeting, devaluation of the dollar, and, most
Important, a rate of unemployment which continued to rise untl! It
reached a post-war peak of almost |2 per cent of the labour force by

the late winter of l96l.'6 precipitated renewed federal Involvement in

this aspect of post-secondary education. Under terms of the Vocational
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and Technlcal Tralning Agreement, 1957, over the next flve years

Ottawa agreed to provide $40 milllon of federal assistance to the
provinces to subsidize the constructing, equipping, and operating of
vocational and technical schools, technical Institutes, and training
centres. The Agreement was a shared-cost venture, with the provinclal
authority supervising and operating all programs and the federal govern-
ment reimbursing the provinces for 50 per cent of approved capital and

operating cos?s.'7

0t the total amount voted by Parllament, $25
mlllion was reserved for caplital expenditures on trade and technical
Institutes, to be allotted to the provinces on the basis of population
In the flfteen to nineteen yesars of age group. The remalning $I5
million was to be distributed through annual allotments to the provinces
to offset operating expenses of approved technical and vocational school
facl!ities. For the flscal year 1959-60 alone, total federal expend!=-
tures under this Agreement exceeded $5 mittion,'®
This was not the only flnanclal Involvement of the central
government In technical and vocational education. Under the Special

Yocational Tralnlng Projects Agreement of 1959, Ottawa provided some

$1.2 mlllion of assistance for a varlety of special tralning schemes
not falling under the 1957 Agreement.!® Capital and operating costs
of most tralning programs agalin were shared equally by the federal
and provinclal authorities, with the most significant expenditures
Incurred In training unemployed persons requiring such training to
equlip them for employment, In subsldizing classes for employment In
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the primary Industries, In sponsoring the tralning of supervisors In
industrial establishments, and In providing financial assistance to
students by means of bursaries and loans. In addition, federal
expenditures relative to the Apprenticeship Training Act, 1954,
amounted to approximately $1.8 milllon for the year ending March 31,
1960. Under this shared-cost program, in that year the two levels of
government provided on-the~job and special class training for about
20,000 registered apprentices.2’

IV. LEGISLATION OF 1960

In 1960 the federal government, In response to continued stag-
nation of the Canadian economy and in special recognition of the
worsening unemployment picture, negotiated new and more generous
agreements of assistance to higher education under the provisions of
the Technical and Vocational Training Assistance Act. This legislation
marked an Important shift In the traditional position of the federal
government, providing the first substantive evidence that Ottawa fully
recognized the role of training In relation to national economic growth
and stabllity. The Act represented the first major attempt to provide
a co-ordinated approach to the broad spectrum of what later became
known as "manpower training," and, more Iimportant, provided positive
indication that Ottawa was prepared to make a significant financlal
comm|tment to the problem of improving the quality of Canada's labour

force.
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The general intent of the Act, as stated In the preamble, was

". + « To provide for the payment by Canada to the province of contri-
butions In respect of the costs Incurred by the province In undertaking
programs of technical and vocational tralning and In providing training
tacllities."?! This action was to be Inltlated In recognition that

", . . continued growth of the Canadian economy, and the welfare of

all Canadians, Is dependent on the effective development of the skills
and knowledge of the labour torce."22 More especlally, ". . . the
rapidiy-changing technology of Industry and business Is Increasing

the Canadian economy's requirements for tralned manpower of all

kinds . . ." and ". . . there Is an urgent requirement for the
development of training opportunities for workers now in the labour
force as well as for youth who will be entering onploymonf."23

A very significant feature of the legislation was the extensive
involvement of the central government provided for under the definlition
of "training":

"Technical and vocational tralning” means any form of Instruc-
tion, the purpose of which Is to prepare a person for gainful
employment In any primary or secondary Industry or In any service
occupation or to Increase his skill or proficlency therein, and,
without restricting the generallty of the foregoing, Includes
instruction for that purpose in relation to any of the following
Industries or occupations: agriculture, forestry, fishing,
mining, commerce, construction, manufacturing, transportation or
communications, or generally, any primary or secondary Industry
or service occupation requiring an understanding of the principles

of sclence or technology and the application thereof, oxc!af
where such instruction Is designed for university credit.
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The Technical and Vocational Training Assistance Act, in
effect from April |, 1961, to March 31, 1967, provided for varying
amounts and types of federal expenditure according to the conditions
set forth relative to each of the several "programs." The most
Important of these are discussed hereunder.

Program | Included ", . . those courses glven as an Integral
part of high school education, In which at least one-half of the
school time Is devoted to technical, commercial and other vocational
subjects or courses designed to prepare students for entry Into employ-
ment by developing occupational quallfications." Over the following
six years, Ottawa contributed a total of $I5 miliion, or up to 50
per cent of provincial operating costs for such programs, with each
province's allocation determined on the basls of the proportion of its
population failing within the fifteen to nineteen years of age
group.25 An unusual feature of the Program was one recognizing that
"training”" could be an aspect of the learning process carried on
within the regular school system. Previous schemes of federal ald to
"tralning”" had very carefully differentiated between those functlions
carrled on within the regular high schools, a provinclal sphere of
concern, and those exercised In technical or vocational Institutions
following the completion or termination of regular or “"formal" school
education.,

Program 3 provided pre-emplioyment training, upgrading, or
retraining for persons over school-leaving age who required
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", « « such training to develop or Increase occupational compastence or
sikllls . . ." while Program 6 granted comparable benefits to the
disabled. Agaln, costs of both Programs were shared equally by the
two governmenfs.z6 Of much greater slignificance was Program 4, a
tralning, retralning, and upgrading venture In co-operation with
Industry, under which the federal authority reimbursed the province
for 75 per cent of the costs incurred. The most Important aspect of
Program 4 was the Inclusion of "basic tralning for skill development"
in such subjects as mathematics, sclences and communlcaflons.27
Over subsequent years, thousands of Canadlans received federally
subsidized grade ten or higher qualiflcations through completion of
such "technical training" courses as Engllish, science, and mathematics,
designed to Increase thelr level of general education and, thereby,
to Improve the prospects of thelir employment. Program 5 provided
for the tralning or retralning of persons already unemployed In order
to ", . . Improve employment opportunities and Increase trade or
occupational conpe'l‘onco."z8 Herelin, the federal government undertook
to provide 75 per cent of approved costs for the Program and, as of
February, 1964, 90 per cent of approved provinclal training allowances
pald to unemployed persons engaged In tralning or retraining under
this Program.29
Equally fascinating as were Programs | and 4 in thelir provisions

for "tralning" at the high school level, was Program 7, Intended

"+ + o to provide ftraining for occupationally competent persens in
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the art or sclence of teaching, supervising, or in the administration
of technical or vocational training programs at all levels whether In

Industry, in vocational schools, or In |nsflfufos."3°

The signifi~-
cance of this Program Is reflected in the very large number of teachers
of vocational, technical, and Industrial subjects in Canadlian schools
who undertook "non-university credit" programs resulting in teacher
certification within thelr respective provinces - and, In many cases,
advanced standing towards quallfication for a university dogroo."
Without question, Ottawa's involvement in training under
provisions of the 1960 Technical and Vocational Training Agreement
had great Impact upon the course of post-secondary education during
the Sixties. Something of the Importance of that Involvement is
evidenced In the amount of the central government's expenditures on
technical and vocational training operating and caplital costs In the
last fiscal year of the Agreement - an estimated $170.3 mi|lion,>2
Iin terms of capital Invesiment alone, In the five-year period 1961-66,
some $1.2 billion worth of assistance to approximately 940 schools
provided an additional 375,000 student places.>> |In total, under the
Agreement and the subsequent "phase-out clause," the federal govern-
ment provided each province with caplital grants equal to $800 per
capita of Ifs 1961 population between fifteen and nineteen years of
390.34 Many additional millions of dollars in assistance were

forthcoming via other shared-cost programs incorporated in the
Agreement, Including those amounts avallable for the tralning of the
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unemployed and underemployed, the apprentice, the technlcal, vocational,
and industrial teacher, and the student enrolled in a technical or
vocational high school or post-secondary school program.

Of perhaps even greater consequence were the less direct
benefits resulting from the Agreement, for not only did they promote
an efficient reallocation of human resources, but in their sheer
variety and flexibillty provided some degree of both hope and sustenance
to many of the least privileged and most vulnerable, economically, of
Canadians ~ the unemployed, the underemployed, the potential and
actual school drop-out. The long term economic and soclal returns
realizable as a result of the initial capital invesiment are extremely
difficuit to estimate, particularly In that some two-thirds of the
total federal expenditure under these Programs was applied to youth
training, or the education of students who were still in regular school
attendance.?’ Furthermore, the facilities and programs developed
through the assistance and stimulation of the central government
during these cruclal years, and the experiences gained by both the
federal and provinclal governments, provided the foundation for

further Innovation during the second half of the Sixtles.

V. LEGISLATION OF 1967

In addressing the Federal-Provinclal Conference, October 24,

1966, Prime Minister Pearson reaffirmed the role of economics In
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formulating Ottawa's approach to post-secondary educational asslistance
In the years ahead. He stressed that while the tederal government
clearly acknowledged that ". . . education Is, under our constitution,
a matter of provincial Jurisdiction . . ." It Is also ™., . . a
matter of profound importance to the economic and social growth of the
country as a \vholo.”36 "Apart altogether from the general Interest
in fostering equallty of opportunity for Canadians wherever they may
live or wherever they may be brought up, the federal government
has specific and particular responsibliities to which higher education
Is relevant,” he continued.>’ Chief among these is Ottawa's ", . . pri-
mary responsibliity for employment and economic activity generally
in the coun?ry."38 The Prime Minister then outlined a new program
of financial support to post-secondary education for the remalnder
of the decade. In response to Its broad concern for higher education,
and Its particular responsibility for employment and national economic
policy, Oftawa proposed to undertake measures to assist the provinclal
governments In meeting the challenge of rapldly increasing costs In
post-secondary education. Parllsment was most anxlious that fiscal
contributions be made In a manner not prejudiclal to the prerogatives
and priorities of the provincial governments, however, and therefore
would not be negotiating new conditional and shared-cost agreements
In this field.3® It also was desirable that the level of federal
assistence be In direct relation to the rising cost of education

in each province rather than tied to arbltrary population statistics
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which were incapable of taking Into consideration Justifled cost

variations among provinces.

The Federal-Provincial Fiscal Arrangements Act, 1967, The

full Implications of the federal government's changed posture relative
to higher education were evidenced Iin the new legislation of the
following year. Under the Fliscal Arrangements Act, in lleu of the
previous $5.00 per caplta grant to universities and colleges and the
former system of capital and operating grants fo provincial govern-
ments to subsidize the construction and operation of technlcal and
vocational schools, Ottawa undertook to contribute an adjustment
payment to the province calculated as ", . . the greater of an
amount . , . equal to flfty percent of the operating expenditures
for post-secondary education In the province In the fiscal year,

or the product obtalned by multiplying $i15 by the population of the

province for the 1967 calendar yoar."4°

This payment would be effected
by the transfer to the province of four personal income tax polints

and one corporation Income tax point to be augmented by an unconditional
pregram equallization payment which would bring the total compensation
up to 50 per cent of the operating costs of post-secondary educational
institutions In each province.4! While the fiscal transfer wouid be
calculated In relation to operating costs in determining amount, It

would constitute the total federal contribution to both operating and

capltal expenditure needs of the educational bodies In the province.
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Provinces now enjoyed complete say as to whether the money recelved
would be used for educatlonal purposes within thelr respective
Jurisdictions, and the level and type of educatlon on which It would

be spent.

The Adult Occupational Tralnimg Act. In the course of the

same Federal-Provincial Conference of 1966, the Prime Minister
clearly dellneated the central govermment's position In respect to
training. "The federal government belleves that the training and
retraining of adults for participation In the labour force are well
within the scope of federal Jurisdiction," he m:»'l'ed.‘2 "They

are manifestations of the federal government's responsibility for
national economic development, and an Integral part of Its program to
ensure meximum participation In preduction, to reduce unemployment,

o Increase the productivity and earnings of Canadlan workers, and

o maintaln and Improve the competitive position of Canade In relation
to other countries. "In short," concluded Mr. Pearson, "the federal

- government belleves that It has a constitutional and necessary role in
the tralning and development of our adult labour force for economic
growth and full employment."43

Hereafter, under provisions of the Adult Occupational Training

Act, Ottawa assumed full responsibility for underwriting the cost of
adult tralning. Whenever possible, the federal government "buys"
these services from the provinclal or local authorities concerned,

but private schools and Industry are used where public facilities
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offering the required training are not avallable.%4 pNot only does
Ottawa pay the full cost of such training and retralning courses,
but also will provide the adult with an income replacement allowance
of between $35 and $90 a week while he is undertaking such 'rralnlng.45
Furthermcre, In order to ensure avaliabllity ot adequate training
facllities in each province, the federal government will pay the
province an amount, over and above operating costs, equal to the
depreciation and Interest charges on the caplital faclllflo; used for
adult fraining. The federal government thereby subsidlzes these
capltal costs as the facllities are used or, where additional positions
or bulldings are required, will make loans to provide for thelr
construction and Inciude interest charges on the loans so made as part
of the tralning costs borne by the central government.46

The 1967 Federal-Provincial Fiscal Arrangements Act, and the

Adult Occupational Training Act of the same year, jJointly represented

a mature attempt to resolve the most serious problems of adequate
financlial provision for post-secondary education without viclation

of basic constitutional considerations. In order to better appreclate
the full significance of this development, however, 1t Is necessary

to provide a further word concerning the difflcultles assoclated with
federal financlal contributions to post-secondary education during

the perlod 1950 to 1967,



Vi. ECONOMICS AND CRITICISM OF EDUCATIONAL ASS|STANCE

The years (950 to 1967 were crucial ones Indeed to the course
of post-secondary education In Canada. That ald forthcoeming from
Par|iament to assist the provincial authorities and thelr respective
Institutions In striving to cope with the dual crises of qualltative
and quantitative education wes expressed In one of two types of flscal
programs - per caplta grants, and condltlonal grants or shared-cost
agreements. Limited assistance also was provided for part of thls
period In the form of adjustments In Income taxation, and through
dlrect student assistance, but nelther of these methods of faderal
involvement preciplitated anything approaching the Impact nor the
confroversy generated by the two broader types of dlirect federal

grants In support of post-secondary education In the provinces.

The Criticism of Inadequate Assistance. The most persistent

criticism of federal assistance to higher education was that it was
hopelessly Inadequate for the essential services to be provided,
particularly in relation to the responsibliities of the universities.
Although per caplita grants to the universities, introduced in 1951-52,
~granted |Imited temporary relief In the matter of attempting to meet
socaring unlversity operating costs, by the mid-Flfties the amount of
government assistance forthcoming was quite Insufficient to enable
these Instiftutions to cope with what the Canadian Unlversities

Foundation had styled "the growing crisis of numbers." Reasons for
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the rapld rise In unlversity enroiment Included the high birth rate
during the early Fortles, the Increased proportion of students who
had graduated from high school and now sought university admission,
and the much greater percentage of students and familles In a better
position to finance a universlty education. Of equal consequence was
the growing fear of unempioyment, especially as the end of the decade
approached, with the resultant contlinuous pressure from many sources
imploring students to "stay in school."

Within the first three years of the Inception of per capita
~grants, university enroiment Increased approximately 24 per cent;
between 1852-53 and |965-66, the number of registrants at these
institutions frlpled.47 Nor was this accelerated pace In Increasing
earolment to lessen, for within the subsequent ten years the number of
students attending Canadlan universities was expected to again Increase
three fold over the 1965-66 Nguros.“8

Unlversity operating expenses more than kept pace with sky-
rocketing reglistration rates, tripling from $48 million Iin 1950-5! to
$150 million in l959~60,‘9 to $202 milllon In 1964-65 and exploding to
an estimated $647 milllon and $1.2 billlon by 1970-71 and 1975-76
rospec?lvely.5° Nor could the unlversitles anticipate early redress
of thelr financlal problems from provinclal sources, since most of
these governments were hard-pressed to meet the 40 per cent of

operating and 60 per cent of total capital costs they already were

provldlng.5|
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Caplital expendltures for mushrooming new universitlies, long-
neglected construction programs for older institutions, and more
expensive facllltles and equipment to keep pace with rapid technologl-
cal development, were simllarly inflating this portion of costs
essentlal for post-secondery education. One study estimated, for
example, that the 1962-63 caplital expenditure of $133 milllon would
have to almost triple to $312 milllon by 1970-71 if universities were
to be In a position to provide education In a physical atmosphere
even comparable to those oftimes Inadequate facliliitles avallable
a mere eight years earlier.32 Finally, the average unlversity
expenditure per full-time student enrclled increased from $700 In
1950-51 to over $1,400 ten years later, and was projected to almost
double again to $2,700 by 1970-71.93 An Indication of the problem
of per caplta grants in relation to Increasing average expenditures
per university student is reflected In the following data. In 1963-64
the average grant per eligible student in Canada was $271.25. One
year later the average grant had reduced o $241.04, and In 1965-66,
It dropped to $210.41.7% Relative tTo the total costs of higher

education, per caplta university grants were indeed inadequate.

The Criticism of Inequitable Assistance. A second major

criticism of federal financlal assistance provided in the 1950 to
1967 perlod was one based upon arguments of Inequitabllity. Per
capita grants, for example, were pald on the basis of total provinclal

population rather than in accordance with registration of full-time



students In post-secondary education., Consequently, those provinces
with the smallest proportion of thelr youth In universities were
"favoured," while those with unusually large percentages of thelr
populations undertaking post-secondary education waere "penallzed."

In 1964~65, as a case in point, |1.6 per cent of the provincial
population (eighteen to twenty-four years of age group) of British
Columbia was enrclled in full-time university studles compared with
6.4 per cent in Ontario, 8.2 per cent in the Atlantlc provinces and
9.2 per cent for Canada as a whole.” A similar problem was reflected
in the great disparities existing among regions and institutions
relative both to numbers of "outside™ students enrclled and fo types
of progrems offered. Data Indicates that In 1963-64, 25 per cent

of the total university enroiment In the Atlantic provinces was

from outslde that region as compared with an "external™ reglstration
rate of 1| per cent for British Columbia, 17 per cent for Ontarlo,

9 per cent for the Pralries and 8 per cent for Quebec.56 Because per
caplta grants were based on total provinclial population and not on
university enrolment, a province such as Nova Scotlia which accepted

a high proportion of registrants from other regions recelved no
compensatory assistance from Ottawa for those additlonal expenses,
while a province which had a relatively large amount of |ts student
population registered elsewhere nonetheless received per capita grants
which included those students. Similarly, a province or certaln

Institutions with a high proportion of students reglistered in wore
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expensive professional schools and graduate studles recelved no
additional operating grant from Ottawa to compensate for much higher
per student costs.>’

The extent of the inequalities existing in per caplta grants
Is partially captured in the following dafo.” in 1966 the federal
grant per eligible student In Nova Scotla was $163.96 compared with
$245.16 for Ontario and a Canadian average of $210.41. Nor was this
financial discrimination in terms of reglonal factors which could be
offset by a general equallization grant. Witness Newfoundland's
grant of $314.39 per elligible student In that same year. Any
argument that grants were in some way proportionate to the cost of
providing higher education In the provinces Is similarly Invallid.
Compare British Columbla's receipts of $165.30 per ellgible student
with those of Alberta, $203.19, and Ontario, $245.16. The federal
~government had in one sense put forward a very potent argument In
favour of severely restricting university enroiment, especially In
terms of graduates and students from outside the province. Perhaps
more unfortunate was the impression created by the grants which, In
the public eye, seemed to glve preferred treatment to those provinces
which already had far greater financial resources available for
education. Dr. A. E. Kerr, then President of Dalhousie University,
expressed this point of view and reflected the discontent of many
institutions as well as that of the NCCUC when he referred to the

Ottawa formula as providing grants ", . . the most Inequitable to be
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found anywhere in the British c«:uonuul'l'h."”

Criticisms of Student Assistance. Programs of direct or
special financlal assistance to students and Institutions were often
simllarly criticized as Inadequate and inequitable. Research grants
provided by Ottawa, for example, did not make provision for commen-
surate additional operating costs Incurred. Many contended that far
too little was avallable in the form of non-repayable student ald.
Particularly was this claim made In terms of assistance for graduate
studles where costs are greatest, yet the amount of ald provided,
especially In the arts, humanities and social sciences, comparatively
smal |, 0 Although the ldea Is a popular one among students, realistic
economic considerations make It most unlikely that the federal
~government's recently proposed program of 10,000 scholarships, each
In the amount of $1,000, will become a reallty.5!

A considerably different picture pertains In the case of repay~
able student ald. Under the Canada Student Loans Plan, some 364,000
certificates of eligibillty amounting to $220.7 milllon were Issued
during the four years 1964-68.52 1n 1968 alone, loans to a total of

$59.8 million were authorized for some 97,000 sfudon‘h.”

An
unfortunate possibliity Is that loans Iincreasingly will replace forms
of non-repayable student assistance, and thereby mi|ltate agalnst
university attendance by students from low-income familles less able
to provide other assistance which would |imit the amount of debt

incurred through loans, and by those resident In economical ly
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depressed areas where summer employment as well as other non-repayable

assistance Is least avallable.

Criticisms of Conditional Granis and Shared-Cost Agreements.
Federal assistance forthcoming through conditional grants and shared-

cost agreements has been criticized for being as Inequitable In

its reallocation of federal resources as were per caplta university
~grants, The problems of conditional and shared-cost agreements as
methods of financlal aid are reflected, for example, In the Technical
and Vocational Training Act, 1960. Under the shared-cost provislons

of this legislation, the federal government reimbursed the provincial
authority for a portion of costs Incurred in administering an approved
program, The first difficulty was, of course, that no money was
provided unless the province agreed to alter its particular priorities
in order to qualify for the federal funds avallable. The cumulative
pressure to take advantage of a fifty-cent or twenty-five cent

dollar was extremely great! |t Is not unreasonable to assume that

in some Jjurisdictions more urgent educational, and perhaps even
non-educational undertakings, were displaced by provinclial expenditures
on less cruclal technical-vocational tralning programs so as to

obtaln the benefits of Ottawa's conditional grants. Federal priorities
in education do not necessarily reflect provincial, and particularly,
local priorities. A second problem of this type of financial ald

was that more affluent provinces were In a much better position to
expend a greater amount of money and, thereby, to obtain the majorlity



of federal assistance. In |1965-66, for example, the federal expendi-
ture per unemployed person tralned under the Act was $177 in Ontario,
$35 In the Atlantic provinces, and $25 In Quoboc.“ Provinces with
the highest rates of unemployment and, as a result, the greatest
need for subsidization, were least able to take advantage of shared-
cost asslistance.

A simllar problem of inequitablility would appear Yo be
developing relative to federal student ald. With loans constituting
the only significant source of direct student assistance provided by
Ottawa, a disporportionately high Incidence of debt is being Incurred
by students representing those income groups, provinces and reglons
where average Income Is lowest, unemployment most persistent, and
non-repayable assistance least avallable. The 1960 revision of the

Income Tax Act has been of |imited value in promoting equitability,

but, as recommended by the Bladen Report, would be of far greater
consequence If ". . . the present income tax rellef o parents of
students attending unliversities| nro] revised to ;rovldo more
adequate rellef for lower Income groups,"” and ", , . the present
limits on gifts o universities that may be deducted from Income and
corporation hx«[nro] revised upwards,"66

In Addition to being criticized as Inadequate and inequitable,
over the last twenty years a third major charge frequently was
levelled against federal financial assistance to post-secondary
education, whether in the form of per capita grants, conditional
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grants, or shared-cost agreements, This assistancewas bitterly
attacked on the baslis that it was Ill-conceived, If not illegal,

under provisions of the British North America Act, This criticism

Is one Involving political=judicial rather than economic considera-
tions, however, and therefore forms the substance of the next

chapter,
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CHAPTER VI 1
POLITICAL CONSIDERATIONS AND FEDERAL INVOLVEMENT
IN POST-SECONDARY EDUCATION

The most perslstent criticlism of federal government f!nanclal
assistance to post-secondary education in Canada long has been that
argued on a constitutional basis, opposing Intrusion by Ottawa In
what Is Interpreted as exclusively a provincial responsibli!lity under

provisions of the British North America Act, Proponents of asslstance

by the central government, on the other hand, counter that Ottawa's
Iinvolvement is Intra vires both the word and spirit of the written

constitution,
l. SECTION 93 OF THE BRITISH NORTH AMERICA ACT

The most significant statement concerning governmental juris-
diction In education Is that comprising Section 93 of the written
constitution. Since 1867, It has been this Section of the Act which
has provided the constitutional Justification for opposing federal
invoivement in Canadian education, Providing 1t respects the educa=-
tional rights and privileges which any religious minority had by law
at the time of unlon or secured subsequently via provinclial legislation,

(j‘". + + In and for each Province the Legislature may exclusively make

laws In relation to Education , . . .“!‘}There is jittle doubt that In

ferms of the letter and spirit of the original agreement, "Education,"



132

considered In its 1867 context, was designed to be exclusively a
provincial responsibllity, |f perpetuating and glving expression to
the soclety of which I+ Is a part is accepted as a primary function of
education, small wonder that fundamental differences in religion,
language, culture, and traditlon would militate against control over
education moving beyond the local level., Although Macdonald expressed
concern that ", ., . education has been wlthdrawn, unwisely | always
thought, from the control and supervision of the central govornmonf,"z
he was sufficlently astute to realize that once the proponents of union
had rejected a unltary system of government In favour of a federation,
a denlal of provincial control over educatlion would have destroyed
the concept of provincial autonomy within one of the most cruclal areas,
and thereby Jeopardlzed plans for the new nation, Because Quebec's
political boundaries approach congruency wilth those of the Frenche-
Canadlan language, religion, and culture, that Province's stand agalinst
federal Involvement In education has always been the most voclferous and
defornlned.(jNevorfholoss, It would be a serious oversight to forget
the strong support Quebec's position relative to Ottawa's encroachment
on @ducation has recelved from many other provinces, especlally since
the commencement of the current decado;t)

During the past one hundred years, rigorous opponents of all
federal Involvement In education have Interpreted Sectlion 93 such that
the provinces are assigned unequivocal and complete jurisdiction In

all phases and for all levels of education. Those favouring a stronger
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fedaral role In this vital public area, however, contend that such
a posture Is Inconsistent with both the terminology used In this
portion of the Act, and with the general Intent of the orliginal
agreement, Tho use of "”‘Y'”¢"°tfwfﬂf5° cenfrallsfs, denofes nelther
Iegal flnallfy nor unequlivocal moral rospons!blllfy, but rafher chole..
Had the Fathers of Confedara?lon Infendod the provlncas have unques=-
tionable and exclusive responsiblllty for education, that determination
wuld have been reflected In the use of "shall™ rather than "may"
In the wording of that portion of Section 93. The use of the condl-
fional form of the verb, according to this legallstic argument, was
designed to enable elther federal=-provinclial or Inter-provincial
appreaches to education under this Section of the Act,

The provinclal rlghflsfs coun?er that had such an Interpretation
been lnfan&;é“;aucaflon would have been placed In Section 95 as a
concurrent power or, 1f the federal power was not Intended to be
supreme Iin case of conflict, then enumerated In Secticons 91 and 92 as
a shared power of both levels of government., In any event, the use
of "may" In Sectlon 93 Is consistent with the preamble to Sectlion 92
whereby each provincial legislature ", . ., may exclusively make Laws">
In relation to enumerated powers listed therein., Furthermore, argue
t+he advocates of an exclusive provincial role In education, the preamble
to Section 91 specifically proscribes federal leglisiation %, . .

coming within the Classes of Subjects by this Act assigned exclusively

+o the Leglslatures of the Provinces ., . . "4 Use of ", , , the
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Legislature may exclusively make Laws , , ," In Section 93 as well
as In Sectlon 92 therefore makes this proscription as binding for
education as It Is for enumerated powers appearing In Sectlon 92,
A second major argument justifying broader federal involvement
In education than that normally ascribed to Section 93 is the claim
thaf voflng _money for fodoral flnanelll asslsfanc- 10 oducaflon ls
not Icglslnflng and, therefore, Is not ulfra vires the cons?lfu?lon.
Trere can ba no doubt that Clause 3, Sectlion 91 of the Act, provides
the federal government with unlimited financial power to raise revenue
through any means of taxation for any purpose, Lord Atkin, In the
Privy Councli's declslon of 1937, reatfirmed this position when he
noted that the contentlon:
That the Dominion may Impose taxatlon for the purpose of
creating a fund for special purposes, and may apply that fund
for making contributions In the publlic interest to Indlviduais,
corporations or publlc authorities, could not as a general
proposition be denled,5
However, while legisiation imposing taxation for any purpose is
legal, federal legisistion disposing of thet revenue may be quite a
different metter, In the same Privy Councll| declsion, Lord Atkin wrotes
But sssuming that the Dominion has collected by means of
taxation a fund, it by no means foliows that any leglisliation
which disposes of it Is necessarily within Dominion competence,
It may still be leglisiation affecting the classes of subjects
enumerated in S, 92, and, if so, would be uitra vires [italics

not In the orlqlnal In other words, Dominion legisiation, aven

though it deals wl Bonlnlon property, may yet be so framed as
o . . « encroach upon the classes of subjects which are reserved
to Provinciel competence , . » « in such cases the legislation
will be invalid, To hold otherwise would atford the Dominion
sasy passage Info the Provinclal domain,S
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A more cogent argument favouring federal involvement in educa-
tion Is that the ", . . In and for each Province"’ phrase of Section
93 denies a particular province exclusive leglsiative jurisdiction
over any aspects of education which are not clearly intra-provinclal,
Obviously, with steadlly Increasing population mobllity, and
Innumerable social and economlc projects, programs, and problems
whlich transcend provinclal borders, the significance of a less
restrictive Interpretation of this clause Increases proportionately,
[Although the purists contend that only the electorate of a province
can hold that authority responsible for it+s educational policy, In
an era when national welfare is directly related to educational
welfare, nelther the federal government nor other provinclal govern=
ments can be expected to remain complacent indefinitely where
Inadequate or ill=concelved educational planning or financlal assistance
in one province threatens the general well=being of the larger unit
A poorly educated cltizen is a potential |labllity to all, The case
of the universities is particularly relative In this regard, since
these institutions service and are serviced by a community which
extends far beyond provincial boundaries., Efficient use of human and
material resources demands there should be a sultable division of
areas and types of speclialization among the universities In order that

2 "natlional”™ service may be provided to keep Canada in the forefront

of academic and technical development,
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Finally, opponents of an interpretation of Section 93 which
assigns the provinces unrestricted authority over, and responsbility
for education contend that the problem resides in the meaning of
the word "education." A century ago, education was stil| considered
very much a luxury In most parts of British North America. While
free and compulsory "schooling” at the primary level was reasonably
common, secondary, and particulariy higher education, were reserved
for a wealthy elite |ittie concerned with the Immediate problems of
earning & living. Even primary schooling, with its curricula of
clphering, spelling, recitation, history and the classics, was readlly
identiflable as "education."” Education was not high on the list of
financlal and soclal priorities of govornnnﬂ.a and certainly had
little to do with the occupational competence of most of the population
In an overwheimingly rural and agrarian soclety wherein youth learned
the Important essentials of homemaking and of earning a llving by
working at the sides of their parents, Littie "post-common school™
or secondary school was elther public or free, while the half-dozen
existing universities and colleges were all private rather than public
institutions, operating under royal charter or other non-provinclal
w‘rhorliy.’ in general, the widely-accepted concept of state-
supported Institutions of higher learning was long In the fufun.'o
while research, adult education, and occupational tralning and
retraining were not significant considerations until well on into

the twentieth century when an Increasingly urban soclety stemming
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from Industrialization and technology forced attention fo these
metters. (n an era when education normally wes Inextricably assoclated
with the local community or parish, and toaching performed by an
itinsrant teacher, responsible for determining her own objectives,
curricuia and texts in relation to her unique “educational™ philosophy,
even |f education had not been so specified In the Act, It was one of
those local matters which came within the responsibllities assigned
to the provinces or thelr progeny, the municipalities.

I1. SECTIONS 91 AND 92 OF THE BRITISH NORTH AMERICA ACT

Although no mention of education is made in elther Section 91
or 92 of the British North America Act, reference to these |s necessary
in order to orient properly the problem of federal Involvement In
post-secondary education in relation to the spirit of the 1867
agroement. The overriding consideration during the formulation of
the Act, was, of course, that the provinclal govermments were Intended
to be Inferior in status to the central govermment. That the federai-
provinclial relationship was to be one of superordinate-subordinates
rather than one of equal constitutional status and privileges for aill
the component parts, |s evidenced, for examplie, by provisions of the
Act which make the formal head of the province a federal sppointee,
safeguard the position of the Lieutenant-Governor ageinst provinclal
interference, empover the Lieutenant-Governor to reserve any provin-
clal measure for the assent of the Sovernor-Geners!~in-Councl!|, and
entitlie the federal govermment to declare Invalid any act within a




year of Its having been passed by the provincial legislature. On
occasion, advocates of Increased federal authority have Interpreted
the Intent of these provisions as that of assigning Ottawa the role of
both watchdog and benefactor relative to enumerated provinclal powers.
These centrallists would contend, for example, that should a province
cease to exercise fully Its responsibliity In education, then the
federal government, having appraised the situation and reached a
verdict concerning the Inadequacies of the local performance, should
deploy Its superior reserves of manpower and resocurces to rescue and
rehabl|itate the errant provincial government. The corfedsration
agreement Is vulnerable Indeed If its success depends upon an under-
standing which ascribes the federal goevernment the quasi-judiclal
respensibl ity of Interpreting the constitution, sppraising perform-
ance, and undertaking remedial action In those areas supposedly
assigned exclusively to the subordinate governments! Obviously,

while 2 single political unit would be Impossible if the federal and
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provincial governments were ldentical In stature, the Inferior position

of the provincial governments was not Intended to be misconstrued as
Justitication for federal encroachment on those areas allocated to
the subordinete authorities. In any event, the position of the
provinces subsequently proved to be less subordinate than originally
Intended, since Clause |16 of Section 92 was Interpreted by the Privy
Councl! as the residual powers clause of the Act. The provinces

were to base much of thelr defence of education as a provinclal
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responsibl lity on the contention that federal Involvement Infringed
upon "property and clivil rights In the Provinces," an argument of
tremendous consequence, since most post-secondary education Initlally
was closely assocliated with the churches, and any real or Imagined
chal lenge to local control of education was easily construed as a
threat elther to freedom of religion or to property held by the church.

The two levels of govermnment were not intended to be equal in
status; nor were they designed to be co-ordinate in the significance
of powers and responsibliities granted each. Section 9| clearly
assigned al| matters of cruclal Importance, Including external affairs,
national debt, and economic Integration and development, to the central
government. |t also provided the federal govermment with the broad,
~general residual power ". ., . to make laws for the Peace, Order and
good Government of Canada" In all matters not assigned exclusively
to the provinces.!! Equally important, the Act provided the federal
government with unlimited powers of raising revenue to support actual
and anticipated expenditures Invelved in exercising these senior
responsibllities, and restricted the provinces to the then Insignitfi-
cant fleld of direct taxation as the sole means of supporting functions
whose costs were not expected to Increase.

Under Sectlion 92, consistent with their lesser stature,
provincial governments were given responsiblility for ". ., . all
Matters of a merely local or private Nature in the lﬂ‘t'o\vl»eu."'2

Of the enumerated powers allocated to the provinces, education in
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Section 93, and Increasingly, municipal government and welfare, both
in Section 92, although the latter not exclusively a provincial
responsibliity, subsequently became the most demanding financlally.
The spiralling cost of these services was to prove a most potent
argument favouring intensified federal Involvement in these areas.
Even In the wealthy provinces, In accepting federal aid for education,
many polliticians were |ess concerned about possible infringement of

a provinclal prerogative than they were about the effect, on their own
careers, of Increased provincial taxation for purposes of education.
Such proponents of an enlarged federal role were prone to argue that
the precedent for Ottawa's involvement In general higher education

lay In her early assistance to agricultural training, and subsidized
education for veterans. Their critics reply that the central
government's Initial financial ald to education Iin the areas specified
does not constitute entitiement for federal assistance to the broad
fleld of higher education in that agriculture Is a concurrent
responsibliity under the constitution, while training of the militia
or armed service personnel s clearly delegated to Ottawa under Section
91. In any event, maintain the advocates of an exclusive provincial
control of education, the roso‘luﬂon of the problem of insufficlent
provincial revenue for support of higher education can be found in

a more equitable allocation of financial resources between the two
levels of government. Because the aggregate wealth of the mation

is the same as the total wealth of Its constituent parts, whether or
not it Is subsidized by Parlliament, a constant expenditure for



education will not be any more or less demanding upon the collective
Canadlan taxpayers.
Unable to Justify federal assistance to higher education as

a means of providing a more economical service, proponents of Ottawa's

——————

involvement support that ald as a means of equallzlng educational
;;;;;;;;];;ﬂ;ééng dliverse areas and groups. Ensuring the avalfablll*y
6;\;d§qua?e funds for education In each province is a much more complex
undertaking than that of enlarging the room for provincial taxation,
note these centralists. Because of severe disparities In the
economles of the several provinces, some are Incapable of sustaining
qual ity education without external subsidization. Opposition to
federal financial assistance to education therefore decreases propor-
tionate to increase In provinclal need, with the least objection on
constitutional grounds belng voiced by those Jurisdictions least able
financlally fo assist themselves. |t Is worth recalling that the
practice of providing federal ald to the provinces In order to further
economic equality was a basic premise of the 1867 agreement, man|fested
in the form of annual grants, payments on debt allowances, and federal
per capita and special grants. These constitutional provisions for
equalization established a convenient precedent for subsequent years
when education became ldentified as part of a broader, national
economic problem, Unfortunately, though, attempts to equallze
educational opportunity through the use of federal per caplita grants

and conditional grants In the realm of higher education have tended

to Increase rather than reduce dlfferences existing among the provinces
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in abl1ity fo finance education.!® Nor can It be established that
these forms of federal! financial assistance to education were an
integral part of Ottawa's Keyneslan economic phllosophy. The years
when most ald was forthcoming have normally been those when Inflation
was most serious - times when the federal government should have been
reducing rather than increasing expenditure, according to the anti-
cycllical theory.

A further significant justification for federal involvement
In education has been that argued according to the "peacs, order and
good government” clause of the constitution. In order to give adequate
expression to its senior responsibliity for the general welfare of
all| Canadians, Ottewa must be Intimately associated with those
essentials which transcend Individual, provinclial, and regional
boundaries to constitute the common good. Education, In its broadest
cbnfoxf, Is one such vital concern, Regardless of constitutional
provisions, "the nation," If it Is to survive, must be something
greater than the sum of Its constlituent parts.

In summary, then, the Intent of the 1867 agreement certalinly
was to make education, as It then was deflned, a provinclal responsi-
bllity. To have granted to the provinces sole control over anything
as critical to natlional economic development and political survival
as Is contemporary education, however, was just as definitely contrary
to both the spirit and the substance of the confederation bargain.

The drafters of the constitution were not so Impractical as to assume
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an expenditure of the dimension of that allocated to contemporary
education could be financed by provinclal Jurisdictions in a federation
where, as Galt expressed it, ". . . the power of taxation has been

confided in the Canadian Log!sln?nr.."‘

Even |f the position Is
adopted that changing conditions demand a flexible Interpretation of
Section 93 and pertinent portions of Sections 91 and 92, In order to
honour the basic Intent of the Act and malntain education as exclu~
sively a provincial responsibllity, there stil| exists the fundamental
problem of providing for expenditures of the required magnitude

within the confines of the financlial provisions of the settiement.

111, FEDERAL GRANTS TO EDUCATION AND THE CONSTITUTION

In thelr reaction to the dual crises of the Great Depression and
World War ||, during the subsequent two decades most provinces found
some semblance of security In the growing economic, fiscal, and
political centrallization of authority, and were prepared to risk an
expanded federal role in some flelds, including education, In return
for apparent vibrant leadership, Ingenulty, and expertise. The most
significant manifestation of that changed posture, In terms of higher
education, was the introduction of per capita university operating
grants In 1951, |t was Quebec's reaction to those same grants which
provided the first evidence of resurgent provinclal concern for post-
secondary education In particular, and the Inviolable nature of

provincial constitutional rights In general. Initlaily, Quebec's
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attitude towards per capita university grants received |ittie under-
standing or sympathy beyond her borders. Nevertheless, [t was that
same stand which, fifteen years later, was to result in a dramatic
reappraisal and redefinition, not only of federal responsiblilty for
post-secondary education, but also of the entire confederation
agreement,

Per capita grants to the universities, claimed Premier Duplessis
of Quebec, were ". . . an attempt to trespass by the slde door on
provincial aufunony."’ He and his supporters argued that the federal v//
government was ultra vires the constitution when It ralsed taxes and
sought to use the revenue reallzed In support of an area specifically
assigned to the provinces. Rather than violate the constitutional
rights of the provinces, Ottawa, by vacating more of the taxation
fleld in thelr favour, should leave these governments with the
resources necessary fo carry out their own obligations. Although all
provinces accepted per caplita grants In 1951-52, In 1952-53 through
1955-56 the universities of Quebec were constrained by that government
from accepting the proffered funds, and they reverted to the federal
government's Consolldated Revenue Fund. Whenever necessary, the Unlon
Nationale Government was not adverse to threatening curtal iment of
provincial university grants should one of these Institutions be too
critical of Quebec City's refusal of the Ottawa otter.!® The Duplessis
Government found ample support fér its stand in the Tremblay Report b///
of 1956, Quebec's answer to both the Rowell-Sirols and Massey Commi|s-

slons, which reproved the federal govermment for Its violation of true
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federal ism through Its entrenchment upon provincial economic, soclal,
and cultural prerogaflvos.'7

As a result of Quebec's stand, In 1956 Mr. St. Laurent declared
that regardless of the great need for Increased federal ald to the
universities, such a pollicy was not possiblie ". . , untl! we have found
8 way for the institutions of our province [Quoboc] to accept thelr
share without having to fear consequences prejudiclal o the autonomy
of the provinces."!® In an attempt to find an acceptable resolution
of the Impasse, In 19356-57 an agreement was reached whereby Ottawa,
rather than continue to provide these funds direct to the appropriate
institutions, would pay grants to the NCCUC (and later to Its succes-
sor, the AUCC), to be distributed by that organlzation to ellgible
Institutions upon request, or to be held In trust for those univer-

sitles falling to claim thelr allocation.'®

The Quebec government,
stiil not prepared to accept federal assistance to education, denied
its universities the right to collect thelr grants. These allccations
continued to accumulate In the AUCC fund until the spring of 1960, when
a8 new agreement negotiated effective 1960-G| prompted the recently
elected Lesage Government to approve withdrawal of the grant-
entitiement for deposit in a newly-created provincial fund for support
of university construction.20

Under this new proposal, the federal government agreed to
withdraw from the corporate income taxation field to the extent of

one additional percentage point within any province which undertook
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the entire burden of financing Its own universities. A supplementary
amount, added to or subtracted from the provinclal equallzation
payment, would be used to make the total reallzed by the province
from this additional one per cent corporation tax equal to the amount
of the unlversity grant payable to the province had the per caplta

formula been lpplled.z'

In announcing the new formula, Prime Minister
Diefenbaker commented:
There has been a deep desire to devise an equitable plan

that would make It possible for universities In all the provinces

to beneflt. | am confldent that this new plan will achieve that

cbjective. Thereby It will strengthen our national unity. It

takes fully Into account the Jurlsdiction and responsibliitlies

of the provincial legisiatures In the fleld of university

education, while at the same time giving effect to the desire

of Parliament and the Canadien people to so,tho universities

of Canada assisted In their Important work.

initlally, It appeared that confracting-out provisions of the

new agreement had resclved long-standing federal-provinclal differences
over unlversity per capita operating grants., By utililizing elther of
the alternative methods of financing offered, each province could now
benefit from federal subsidlization without acknowledging any diminished
constitutional responsibliity for education within its boundarles.
Quebec alone declded to "contract out" of per caplta grants In favour
of Increased provinclial corporation taxation, and the new agreement
thereby was destined to a brief perlod of vallidity. During most of
a decade, that Province alone had withstood all pollitical, economic,
and financlial Inducaments to compromise on what |+ viewed as a funda-

mental constitutional principle, the exclusive responsibility of the
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province for education. The new agreement was a success to the extent
that It finally enabled Quebec, without violating a very legitimate
interpretation of the constitution, to Join the other nine provinces
in benefiting from Increased financlal assistance for post-secondary
education., The agreement was a fallure In that It clrcumvented rather
than resolved the basic constitutional dilemma once agaln producing
an allignment which saw Quebec the exception to an arrangement which
Included all other provinces., An effective, long-term solution to
the problem of adequate financlal provision for higher education was
less a matter of establishing the "correctness" of a certaln consti-
tutional Interpretation than it was one of securing a mutually
acceptable agreement which would enable all provinces to participate on
a common basis. Anything less foreshadowed growing dissenslon within,

and possible ultimate disaster for, confederation.
IV. SHARED~COST AGREEMENTS AND THE CONSTITUTIONAL QUESTION

A constitutional problem comparable to that existing relative
To per caplita university grants was occasloned by federal-provinclal
shared-cost agreements In the fleld of technlcal-vocational education.
As early as 1944, provincial objection to federal government Involve-
ment In this aspect of post-secondary education was evidenced In the
refusal by Quebec and Prince Edward Island to enter Into the

Apprenticeshlp Tralning Agreement. Under this legisiation, Ottawa,

and the province concerned, shared equally the operating costs of
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conducting speclal training classes for apprenﬂces.z3

In post-war
years, however, all provinces, Iincluding Quebec, signed shared-cost
agreements relating to speclial vocational training projects !naugurated

under provisions of the Vocational Schools Asslstance Agreement,

and its successor, the Yocational and Technical Tralning Agreement.

Noting Quebec's objection to per caplta unlversity grants during the
Fiftles, Prime Minister St. Laurent reminded the Province of its
Involvement In those shared-cost programs:

It Is a known fact that for several years, although It has
no jurisdiction nor direct responsibility In the fleld of
education, the Dominlon Government has had agreements with the
Provincial Governments under which it votes rather large sums
annually to help In the vocational tralning of youth. The
amount which appears In the estimates of the Depariment of
Labour for the current year and which will be distributed to
the provinces under those agreements Is about four and a half
miiilon dollars. The Province of Quebec recelves a large share
of that granf.24

The Prime Minister also might have recalled that again nelther

Quebec nor Prince Edward Island had signed the Apprenticeship Training

Agreement when it was re-negotiated in 1954 for a further ten-year
porlod,25 and as recently as April, 1957, Quebec had refused to be

a party to the VYocational and Technical Training Agreement, another

shared-cost undorfaklng.25 Obviously, a new basis for federal
assistance to post-secondary education was required if all provinces
were to exercise the option of accepting avallable ald without

prejudicing their constitutional positions.
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V. INDICATIONS OF CHANGE

Quebec's fallure to take full advantage of that very signifi-

cant development In federal assistance to technical and vocational

27

training, the Technical and Vocational Tralning Act, 1961," reflected

a continulng Impasse In the matter of federal asslstance to higher
education through shared-cost agreements. This problem was particu-
lerly critical in thet Quebec refused particlipation In shared-cost
construction of vocational schools. Because the effect!iveness of
the entire Act was contingent upon the avallablility of eppropriate
tralning faci!itles, and since Quebec's Incldence of unempioyment

was one of the highest In Canada.28

an early resolution of this
Jurisdictional dispute was cruclal to the economic, as well as to the
political viability of the nation.

The early Sixtles brought a changed federal posture relative
to shared-cost programs and conditional grants, man!fested In a
willingness on the part of Ottawa to permit provinces to "contract
out" of these agreements In favour of additlonal tax room at the
provinclal level .29 A province taking advantage of this proposal
was required to guarantee continuation of the program for the duration
of the perliod specified In the original conditional agreement,
Commencing In 1964, Ottawa agreed, upon the request of Quebec, to

cease Involvement In technlical and vocational training In that

Province, and abate an additlonal one percentage polnt of personal
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income taxation to provide the necessary revenue for continuation of
the program by Quebec until March 31, 1967,%C As previously noted,
Quebec already had contracted out of a wholly federal progrem, per
capita university grants, in favour of an abatement to the Province
of one additional percentage point of corporation income tax. When
Youth Al lowances were Introduced by Ottawa in 1964 in order to induce
those sixteen and seventeen years of age to remain In school,s' Quebec,
already providing school allowances, was granted an additional abate-
ment of 3 per cent of personal income tax in |lieu of these direct
federal grants.32

The approach used in resolving the university per capita
dilemma also established a precedent to be followed in 1964 when Quebec
contracted out of the Canada Student Loans Plan, a whol ly federal
program which guaranteed interest-free bank loans to full-time
university students.> In this instance, rather than utilize tax
abatement to the Province in providing revenue for Quebec to operate
its own student ald scheme, The federal government agreed to an annual
compensatory payment. The amount of revenue mede available to Quebec
was based upon average per cepita costs of the program to the federal
~government, calculated on the proportion of the population sixteen to
twenty-four years of age In those provinces participating in the
Canada Student Loans Plan. This mean expenditure per student was then
applied to the same age group in the Province of Queboc.34
All these modifications, providing methods of financing federal

Involvement In education and training other than via per capita and
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conditional grants, were anticipatory of the Federal-Provincial

Fiscal Arrangements Act, 1967. The past flfteen years had clearly
establ Ished that continuing direct federal financlal ald to "education”™
could not do other than foment that division and disunity threatening

the demise of the confederation bargain!

Vi. POLITICAL CONSIDERATIONS AND THE FISCAL ARRANGEMENTS ACT, 1967

The year 1966 represents a highlight in the chronicle of federal
involvement In post-secondary education In Canada. The phlliosophy
refiected In the Federal-Provincial Conference that October also may
well be acknowledged as 2 significant mllestone in evolving Canadlian
federalism, While subsequent years will see adaptions and modlflcations
of these procedures and details In order o meet new clrcumstances, it
is unlikely that the fundamental political phllosophy evidenced therein
will vary sppreciably for some considerable time.

The most obvious indication of the changing climate was that
Ottava was prepared to make a major pollicy statement concerning the
role of the federal government relative to the most controversial of
all constitutional issues, education. When Involvement In the domain
of post-secondary education had occurred in earller perlods, the
federal approach normally had been both sporadic and unco-ordinated,
with Ottawa's role an expression of political or economic expediency
rather than one reflecting wel |-formulated pollcy. This pragmatic
posture In matters affecting education had necessl|tated that the senior
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government be apologetic, yet paternalistic in its orientation,
acknowledging unfortunate circumvention of constitutional nicetles
in some Instances, but Justifying such procedures on the basis of
good Intention, beftter comprehension, or superior competence. At
the other extreme, where provinclal governments reasserted legltimate
authority In certain areas partially assumed by Ottawa In an era
of centrallzation, on occasion the senior government, retreating from
encroachment upon some phases of provincial Jurlsdiction, over-
reacted by neglecting to reaffirm strongly Its responsibliity In
areas of legitimate federal concern. The new agreement, in contrast,
was premised upon mature recognition of the respective competencies
and responsibilities of the two authorities. "Education is, under
our constitution a matter of provincial Jurisdiction," announced
Prime Minister Pearson to the Conference delegates. '"The federal
government does not dispute this or wish o do so In any way.">>

Manifestation of that principle Is found In the new federal
financlal ald Agreement effecting discontinuance of per caplta
operating grants to the universities and of conditional operating
and capital grants to technical-vocational education. The long-held
contention that these federal grants Interfered with provinclal
initiative, responsibility, and priority no longer brought discordant
reaction from Ottawa. Federal acceptance of the constlitutional
responsibliity of the provinces for all post-secondary education was
a meaningless gesture, however, unless the central government took

appropriate steps to ensure that the general distribution of revenue
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was such as fo permit the provinces to assume financial responsibliity
for this essential service. Therefore, In recognition of the increased
fiscal needs of the provinces In providing for adequate higher
education, Ottawa Increased their avallable revenue by transferring
to the provincial governments additional income tax benefits. The
provincial government, as the authority responsible for education, also
must determine its relative expenditures for that service, and must be
answerable to its electorate for all decisions affecting allocation
of avallable revenue In that regard. The govermnment with the consti-
tutional Jurisdiction over education must be accepted as competent
o exercise that responsibiiity, with the provincial constituency
rather than any federal authority as the final court of appeal on
the question of inappropriate or Inadequate provision for education.

While control of education clearly was in provinclal hands,
disavowal of federal concern for education would be renunciation of
legal and moral propriety and an abrogation of constitutional
responsibliity, argued the central government, Education, and
particularly higher education, ", . . is obviously a matter of profound
importance to the economic and soclal growth of the country as a
whole,” commented the Prime Minister.>® One of the federal govermnment's
primary roles, then, is that of fostering equality of educational
opportunity for all Canadlans regardiess of the province or region In
which they reside. In order fo ensure some element of equal educational

opportunity In the several Jurisdictions, the new tax transfer
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agreement was to be augmented by unconditional program equalization
payments providing total compensation In the amount of 50 per cent of
the operating costs of ali post-secondary education in each province.
While Ottawa would not attempt to influence educational policy or
programs within the provinces, nor would |t even favour certain levels
or programs of post-secondary education, the formula encouraged
aggregate expenditure on higher education commensurate with national
requirements. In this way, there was some assurance that Ottawa's
senior responsibility for sound national economic and soclal develop~
ment was not likely to be sacrifliced through inadequate support for
education at the local level. Furthermore, in making the amount of
federal assistance forthcoming to higher education a function of
provincial expenditures on this service, provision was made for higher
proportionate expenditures on education by more affluent provinces
which should be encouraged to exceed the national mean performance.
Provinces in a less favourable position could elect the alternative
unconditional equalization formula providing for federal compensation
at the rate of $i5 per capita. Since this amount was calculated to
approximate 50 per cent of average post-secondary operating expendi-
tures throughout Canada, the less wealthy provinces were assured of
minimal acceptable financing for higher education within thelr
Jurisdictions.

As a further part of Its responsibliity for equalization of
educational opportunity, the federal government stoutly reaffirmed Its
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determination to continue to make avallable financlal assistance, In
the form of scholarships, bursaries and loans, to capable students
throughout the nation. This function, maintalned the Prime Minister,
is intra vires both the spirit and the word of the constitution, and
offers no threat fo provincial policies or priorities affecting
education.”’ While Ottava disclaimed any right to assume a dlrect
role in the schools or In the programs of these Institutions, the
central government acknowledged a legal and moral obligation to remain
intimately involved with the general well-being of the students
individually. ODlirect assistance to deserving students Is the process
of exercising the federal govermment's responsibility for general
national social and economic advancement, and In no way violates the
sanctity of the province's claim to educational priorities, policies
and programs, malntained Ottawa.

A further noteworthy feature of the (967 agreement was Its
dlfferentiation between education, a matter of provincial responsi-
bility, and training, one of legitimate federal concern. Previous
attempts to ldentify one of these learning processes from the other
had floundered In the morass of confusion accompanyling deflinition of
governmental responsibl!|ity according to type of school or institution
attended. The new Adult Occupational Tralning Act° concerned Itself
with Individuals rather than with schools or programs, ident!fylng
the training or retraining of an adult to improve his employabillity

as a requisite expression of federal concern for manpower resources



156
and general| economlc development, "The federal government belleves
that the training and retralning of adults for participation In the
labour force are well within the scope of federal jurisdiction,"
stated the Prime Minister.>® These processes are evidences of Ottawa's
responsibl ity for national economic development subsequent to formal
education, and therefore not education In the constitutional sense,

The central government, he malntained, ". . . has a constitutional

and necessary role In the training and development of our adult labour
force for economic growth and full employment.” To +this end, former
federal-provinclal shared=cost undertakings, offten disclaimed as
Interfering with vital provincial priorities and programs, were
replaced by new procedures whereby Ottawa evidenced Its primary
responsibllity for the training and retraining of adults by undertaking
to purchase positions or services from local or provinclal authorities,
with payment determined by prorating cperating and capltal costs., The
senlor government volunteered to provide locans for capital costs
Incurred by provinclal gevernments In establishing and equipping required
faclilities of thelir own, with both principal and Interest charges

to be offset at the local level by federal purchase of tralning
vacancles for adults., Furthermore, Ottawa agreed to underwrite all
costs incurred through income replacement payments to persons selected
for adult training, and for transportation and assoclated expenses

40

involved In thelr training programs, Ottawa contended there could

be no doubt as to the central government's responsibllity for these
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aspects of training "eccommodation,” since amendment of the British
North America Act had made unemployment Insurance a specified power
of Pariiament under Section 91.4!

Finally, in announcing the new federal position relative to
post-secondary education, Ottawa asserted a continuing and senior
responsibl ity for several associeted areas In the reaim of education,
especlally culture and research. While the provinces too were acknow-
ledged to have a major role to play in these matters, national fulfll-
wment demanded a concern and involvement exceeding that represented by
the sum of provinclal commliment. Here then, meintained the federal
authority, are essential areas of consideration wherein the Canadian
nation In education, while not coterminous with the federal function
in education, is much greater than Is the fotal provincial experience
or contribution. Because these national objectives In education
embrace both federal and provinclal areas of competency, their
reallzation is possible only through continuing consultation and
co-cperation between the two leveis of government In order to achleve
essential co~ordination of effort. Ottawa, noted Mr, Pearson in
his address to the Federal-Provinclal Conference, would expand its
long-establ ished role of direct financial assistance to the arts,
humanities and soclal sclences In pursult of accelerated cultural
development, and anticipate a paralliel response from provincial
governments In recognition that ". . . culture as such should be of

interest to every level of government and monopoly of none,"42
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And In no area was the federal responsibility In Canadian cultural
development more pronounced or more urgent than In the fostering

of strengthened Canadian unity through Improved communicatlions among
ten provinces, five regions, two basic language groups and numerous
ethnic entities. Acceptance of a definition which equated culture
with education, and restricted the latter to an exclusively provincial
responsibiiity, similarly reduced the concept of Canadlan cultural
duality to a hollow provinclalism, thereby destroying this fundamental
premise of the original confederation agreement.

In the same manner, the federal government refused to accept
the proposition that provincial responsibliity for education precluded
Ottawa's involvement In research. Fallure on the part of Parllament
to exercise a vital role in encouraging and supporting this essential
function would be an abrogation of Its senlor responsibllity for the
economic and social growth of the Canadian natlon. Such a pollcy
could not do otherwise than severely alter the rate and direction of
national development, with adverse reflections upon the Canadian
position among the nations of the worlid, Ottawa malntained.

In comnenting upon the signlflcance of the new federal
position in relation to post-secondary education, one distingulshed
educator and political sclentist voiced his concern that the federal
government has made a wlde-open commifment which might, In time, become
so Inordinately expensive that Ottawa would be forced to seriously
curtall its support of other educational programs, including ald to
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graduate study and research, student ald, and speclial research
granfs." Others have suggested that whille the central authority
has expressed support for education as a matter of national Importance,
there Is no way that federal concern for post-secondary education can
be reflected in those provinces which choose the $15 per caplta grant
as opposed to the more common 50 per cent of total operating expendi-
tures finance formula. One noteworthy critic has stated:

The effort to end "opting-out" by one province has resulted

in the federal government opting half out, and gliving each of
the provinces the opportunity to opt for‘, solution beyond the
federal government's power to Influence.

Perhaps, though, any phllosophy Iimplylng "Ottawa knows best"
or the continuing necessity of the federal government's heavy
influence In determining spending habits and priorities of the
provinces |s an anachronism, a carry-over from the psychology of an
era of depression and war when our provinclal insecurities and
imnaturities made national paternalism very attractive. Is It
realistic to pretend that make-shift Invoivement |n education by a
multiplicity of federal departiments and agencies is a more mature
approach to education than that represented in the sum total of
experience and expertise of ten provincial departments of education
and their many agencles, organizations and institutions? Nor is It
correct to assume that Ottawa has forsaken higher education! That

the central authority certainly Is not Iinvolved In an uncondlitional

withdrawal from this vital area Is borne out In its allocation, in
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the 1967-68 fiscal year, of some $467 milllon to a wmultitude of

educational programs and proJocfs.45

Nevertheless, there appears to
be a growing realization on the part of the federal government that
central Involvement or influence is better achieved via inducement

and co-operation than by force and unliateral action, through indirect
financlal Incentive rather than by shared-cost and conditional

grants. Whether or not this trend is anticipatory of a permanent
change In policy or merely reflective of the periodic shifting balance
between greater centrallzation and decentralization is largely a
matter for conjecture at this time. However, a number of the more
obviocus Implications of what would appear to be considerably more

than a short-term reversal In pesition and, thereby, in policy, are

pursued in the next Chapter of this study.
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CHAPTER VIt
SUMMARY AND CONCLUDING COMMENTS
I. PATTERNS OF FEDERAL |NVOLYEMENT

investigation of the relationship existing between the federal
government and post-secondary education In Canada establishes that
both the nature and extent of Involvement by the central authority
has varied considerably over the course of the past one hundred years.
Nevertheless, It Is possible to ldentify very distinct pattems in that
involvement which, understandably, are manifestations of the greater
political, economic, and social considerations extant during the

respective eras of Canadian history.

Period of Centralization. The thirty-year peried extending
from Confederation to approximately 1896 was characterized by very

Iittle evidence of direct federal Interest In matters of education.
Fundamental to this original position was the nature of the confedera-
tion agreement, 1867, which assigned to the central government, the
supreme political agent, all matters of major national concern,
Including foreign affairs, defence, and other considerations essential
to Canadian economic, fiscal, and political viabliity. The provinces,
on the other hand, were restricted to matters of predominantly local
interest or significance. Inherent In the confederation agreement

was the recognition of Canadian cultural duallity, with the province
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being Identified as the authority with paramount control over such
matters as education in and for the province. This period was an era
of overvheiming federal domination, with the central government's
policies, devoted to economic and political nationalism, finding no
significant opposition from young, inexperienced provincial legisiatures.
Control of post-secondary education in this rural, agrarian society,
tended to be held In private, primarily church hands. Higher education
had |ittle relevance to the matter of earning a |lving, and thereby
generating almost no federal, and very |Imited general provincial
Interest.

The federal government, assigned a constitutional role In
protecting the educational rights held by any denominational minorities
at the time a province entered the unlon, falled to exercise that power
In 2 very effectual manner. Although provision was made for the
educational rights of the French-speaking, Roman Catholic population
wvhen the terms of admission of Manitoba were agreed to In 1870,

Ottawa refused to become involved in the New Brunswick educational
controversy the following year, contending that the educational rights
of the minority which were violated by the new non-sectarian Common
Schools Act were, in the pre-Confederation era, held by reason of
tradition and not by law. Similarly, when minority educational rights
were Infringed upon by Man|toba some twenty years later, the newly
elected Laurier administration refused to invoke Section 93 of the
British North America Act, argulng that the subordinate government
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exclusively was responsible for education In and for that province.
in 1917, the Ontarlo government's "Resolution 17," which
denled the French-speaking minority the right to common schools
instruction in that tongue, was upheld as Intra vires the Jurisdic-
tion of the provinclal government. Section 93 of the British North

America Act guaranteed protection of the educational rights of
denominational, not linguistic minorities. The signlficant conslidera-
tion In each of these cases was that the federal government never
attempted to utilize the constitutional provision for federal concern
for education as Justification for its becoming Invoived In what It

readlly accepted as a matter of provinclal Jurlsdiction.

Perlod of Decentralization. The second period, that encompassing
the years of the late nineteenth century to the latter 1920's, was one
of Increasing provincial ascendancy. Throughout the previous peried,
the Supreme Court and the Judiclal Committee of the Privy Councl| had
strengthened the role of the federal government through a |iberal
interpretation of the "peace, order and good government” clause of
Sectlon 91. During this second era, however, the power of the central
authority severely was attenuated through acceptance, by these same
Judicial bodles, of the "property and ¢lvil rights” clause of Section
92 as the general resldual powers provision of the written constitution.
Signiticantly, though, this new constitutional interpretation was not
in conflict with primary economic, political, and soclal consliderations

of that perlod. The Liberal administration which dominated most of
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these years was strongly committed to the principle of provincial
rights. In place of the former concept of a quasi-colonial relation-
ship with a superordinate federal, and several subordinate provinclal
governments, Ottawa, and a number of provinces headed by a succession
of extremely astute and powerful political leaders, accepted one
premised upon the complete authority and sovereignty of each government
within its respective areas of competence.

Provinces sought and were granted more generous fiscal arrange-
ments which permitted them to finance an ever-increasing demand for
expanded provinclal services. Particularly was this so as several
decades of mass immigration, and industrialization and urbanization
caused by war and relocation, produced a period of rapid economic
expansion and social change., Provinces found themselves committing
ever larger expenditures to municipal needs, roads, education, and
Initial programs in health and welfare.

The federal government's position throughout this period of
Increasing decentralization was basically that of continuing to
renounce responsibli|ity for post-secondary education, Nevertheless,
the era saw Introduction of a number of procedures and programs In
education which were to serve as the pattern for major federal [nvolve-
ment In a subsequent age. The Report of a Royal Commisslion in 913
recoomended "technical training" as an area compatible with federal
interest and financlal assistance, and legislation passed in that

year, and more significantly, six years |ater, inaugurated the first
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programs of federal ald to post-seccndary education. Important
though this 1919 statute was In the resulting development of technical
and vocational schools In the provinces, Its greatest significance
lay In the precedent established - namely, the use of conditlonal
~grants as a device for federal subslidization of post-secondary
education, A further noteworthy step In this period was the early
determination of Ottawa's right to be concerned with research, mani-
tested In the founding, In 1916, of what became the National Research
Council. The financing of the Counclli's work through grants-in-ald
also underwrote the contention of the Dominlon that it maintalned
the right to provide federal assistance direct to Indlviduals and
to Institutions, including unlversities.

That Innovation with the greatest Impact on the progress of
post-secondary education In Canada, however, was the Introduction
of the direct federal! tax on Income during World War |. When the
economic bubble of the first three decades of the twentieth century
burst, without 2 major real location of the sources of revenue,
Including Income taxation, the provincial gevernments were not In a
position to meintain adequate expenditures for costly constitutional
responsibiiities, particularly municipal government, health and welfare

services, and education,

Period of Transition and Federal Resurgence. The third
period of federal Involvement In post-secondary education, that
encompassing the years 1930 to 1945, was character!zed by two crises
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of International proportion - depression and war. The |930's saw
a virtual collapse of the national economy, especially that of the
provinces whose dependence upon property taxes, |liquor sales, motor
vehicle licences, and gasoline taxes for most of thelr revenue made
their economles extremely vuinerable in an era of depression. Nor
was a solution to the financial distress of the provinces readlly
at hand, since federal legisliative attempts Yo redress their financlal
di lemma of Inadequate fiscal resources for responsibllities borne were
declared ultra vires the central government by the Privy Counclli,
The plight of education reached an all-time low, with the diminishing
resources avallabie to the provinces assigned to welfare and other
services considered more crucial in a period of deprivation,

The other major tragedy, the Second World War, provided the
federal government with the necessary Justification for evelving
new economlic, fiscal, soclal, and political policies to accommodate
both types of crises. Pointing to the recent recommendations of the
Rowel|-Sirois Royal Commission as its vindication, the federal govern-
ment embraced Keynesian economic theory with its emphasis upon a
strong, viable central government empowered and willing to malntain
sppropriate aggregate expenditure on consumer goods, exports, and on
private and public investment. Such a pollicy Involived anti~cyclical
budgeting, an undertaking made possible through war-time surrender
by the provinces to Ottawa of both personal and corporation Income

tax, and of successlon dutles, In return for federal subsidies based
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upon provincial fiscal needs. A very substantlal part of thls federal
largesse would be apportioned In the form of Ottawa's expanded
responsibli ity for soclial services, especially unemployment Insurance,
old age pensions, and famlly allowances, assumed In response to the
fear psychosls generated by the Depression. The federal government's
reallzation of its new role of economic and pollitical dominance was
further facllitated by conditions of war which brought emergency
centralization of these functions, and by a new sense of national
identity and pride In belng Canadlan. A greatly enlarged and very
competent federal bureaucracy, with a vested Interest In preserving
its newly reallzed power, also discouraged post-war decentralization.

Federal Involvement In education during the war years weas
reflected In many ways, Including mejor subsidization of vital research
and facililitles, of education and tralning of armed service personnel
and, Indirectly, of provinclal educational programs through tax
rental agreements. In response both to the educational desclation of
the Thirtlies and to a critical demand for skilled manpower in the war
years, the central government, now the constitutional authority
responsible for unemployment, negotiated with the provinces a serles
of shared-cost programs. These agreements were designed to stimulate
technical and vocational fraining in Canada, thereby reflecting a
greatly expanded federal role in this phase of post-secondary
education. A parallel develcpment of great consequence to the new
federal position in regard to education was |ts assumption of major
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responsibl ity for Canadlan cultural and soclal development. This
expanded federal role In the area of broad, general education was
evidenced, for example, In Ottawa's estab|ishment and subsidization
of such agencies as the Canadlan Broadcasting Corporation and the
National Flim Board.

Most significant of all educational undertakings during this
period, though, was federal Involvement In the education of thousands
of war veterans through payment of grants or allowances to both
personnel and the institutions they attended. This assistance
established a precedent for the next two decades, during which direct
fedoral ald to universities, colleges, and technical and vocational

schools became commonplace.

Period of Rampant Federalism. The period of rampant federalism,

that extending from approximately 1945 to sbout 1960, was characterlzed
by extreme domination, by the central government, of the economic,
soclal, and political structure of Canadian society, Understandably,
then, 1t was during thls period that the extent and nature of federal
Involvement in post-secondary education realized its greatest
manifestation.

A resurgent war economy was rapidly converted to one of peace-
time reconstruction and growth, stimulated by a seemingly Insatlable
domestic and world demand for goods and services. Rather than face
the prospects of an anticipated recession, the federal treasury found

itself the reciplent of increasing amounts of revenue generated
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primarily through burgeoning Income, corporation, succession, and
customs and exclse taxatlon. The central government's problem was
not one of Iinadequate fiscal resources but rather that of appropri-
ately distributing the Inordinetely large reserves on hand - a
difficulty readliy overcome In that Ottawa's assumption of major
responsibliity for economic and social services, as well as for the
contro!l of most sources of revenue, enabled distribution of fiscal
resources relative to the economic, soclfal, and political objectives
of the central government.

The merit of Keyneslan economic theory, In the eyes of a power-
ful Liberal bureaucracy, was that |t permitted major economlc
centrallzation and control wlthout serlously Infringing upon principles
of private ownershlp of the means of production and distribution,
Economic centrallzation therefore could be justifled as fundamental
to reglona! equalization and economic egalltarlianism. These concepts
found thelr social counterpart in popular ldentiflcation with a
resurgent Canadlan nationalism, sought through a powerful central
authority committed to ldeals of national Identity and unity, and to
principles of polltical and soclal equality.

In the political sphere, the exericlising of an overwheimingly
superior central power, long denled by constitutional Interpretation
but now realized through monopollzation of the sources of revenue,
was assumed to be an Invicolable principle of the Canadian federal

system, Federal-provincial relations were determined through political
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and buresucratic manoeuvring, with the central authority, having at
its disposal the largest, most experienced and more competent civili
service, negotlating from a stronger position. Criticism against
Ottawa's utilizing iTs control of revenue supply as justification
for infringing upon the constitutionai prercgatives of the provinces
was largely ineffectual, and largely non-existent outside Quebec.
Important in this regard was the "credibl ity gap” resulting In that
Quebec became the only major opponent of the new federal posture.
Over these years, certain policles and procedures of the Union
Natlionale Government of that Province were at varlance with many
political, soclal, and economic ideals popularized in other parts
of Canada. Allenation of Quebec from the malinstream of Canadlan
thought and experience was to demand & very high price in the next
decade.

Federal domination during this period found expression in
many programs and policies relating to post-secondary education. In
the economic sphere, there was avallable consliderable research and
data which established the close correlation existing between the
amount of education, the productivity of the labour force, and the
general rate of growth of the national economy. Consequently, It
was essential Oftawa ensure an aggregate expenditure on education
appropriate to national economic requlrements. This phllosophy found
expression In a complexity of shared-cost and conditional grants

programs, dedicated to establishment of adequate technical and
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vocatlonal tralning facllitles and courses In the natlon, and to
support of those persons, particularly the unemployed and the under-
emp loyed, undertaking such tralning In order to Improve thelr
emp loyabl | 1ty.

Similarly, Ottawa used arguments premised upon econom!c con-
slderations to Just!fy major programs of direct financial assistance
to the universities In the form of per caplta grants, research grants
and student ald. Such asslstance, contended the federa! government,
was critical In facllltating the education of ever larger numbers of
competent professional and technical personnel essentlal to the
continued growth of the Canadlan economy.

Arguments of soclal concern were sim!larly potent In prompting
federal Involvement In post-secondary education during this era.
Because educatlion Is perhaps the greatest Instrument of soclal
mobllity, extensive federal assistance to hligher education was argued
as necessary In order to promote equality of educational opportunity.
Ald was forthcoming at three levels: that encouraging adequate general
expenditure on post-secondary education, evlidenced, for example, In
university per caplta grants; that designed to reduce reglonal
Inequalitles In educational opportunity, manifested, for example, In
~general equallzatlon payments; that intended to minimize Individual
Inequalities In educational opportunities, reflected, for example In
a varlety of federal government grants, fellowships and scholarships

to deserving students, and In the Canada Student Loans Plan.
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Matters of political concern were simllarly evident in federal
ald to post-secondary education. Canada's cultural manlfesto, the
Massey Report, declared extensive federal support of the universities
as prerequisite to the development and sustenance not only of a unique,
national culture, but also of Canadian ldentity and, ultimately, to
continuing national sovereignty. That concern was expressed In the
form of per caplita university grants, and In the creation of the
Canada Counci| as an agent for dissemenating federal ald In support
of Canadianism. Most Important, however, was the nature and method
of federal distribution of ald to post-secondary education. Provinces
became Increasingly resentful of federal occupancy of the major
sources of revenue when fiscal reallocation by that agency was in
the form of agreements and arrangements which reflected federal
rather than provinclal objectives, priorities, and policies,in such a

controversial area as was post-secondary education.

Period of Transition and Change. A new period of transition

in the federal position relative to assistance to post-secondary
education was precipitated In the Sixties by very significant economic,
scclal, and pollitical changes on the Canadian scene. Economic
recession, high unemployment, inflation, pressure on the dollar, and
scarcity of low-interest capital combined to produce a less buoyant
national economy. In the political sphere, a sequence of less dynamic
federal administrations Iin a period of resurgent provincial competence

and expertise brought Increasing demands for reappralsal of the
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federal-provinclial division of powers. Most significant In this regard
was the reawakening of Quebec which, under a new administration,
commenced a revolutionary transformation of the Province through
imp iementation of substantive programs of economic, social, and politi-
cal reform. Heavier commitment by that and other provinces to social
and economic policles argued as Intra vires the provincial concern,
brought ever more voclferous demands for a redistribution of revenue
which better reflected the constitutional responsibliities of the two
levels of government. In response, particularly to the demands of
Quebec, Ottawa, In an attempt to maintain a viable federation,
surrendered a progressively larger share of direct taxation revenue
to those provinces which elected not to particlpate In shared-cost
and conditional grant agreements. Initially, Quebec tended to be the
only province anxious to "opt out" of such fiscal arrangements. |t
soon became Imperative that some means be found to standardize the
methods of distributing revenue In order to prevent further jeopardizing
the confederation bargain through policies which resulted in Ottawa
and most of the English-speaking provinces alligned against the French-
speaking Province of Quebec. The significance of that new policy,
from an educational point of view, best reflected In the Federal-~
Provinclal Fiscal Arrangements Act, 1966, and in the Adult Occupational
Act of the same year, Is summarized In the next three subdivisions

of this Chapter.
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i1, FEDERAL INVOLVEMENT: INTRA-PROVINCIAL CONS|DERATIONS

All too frequently In the years prior to 1967, Justified
federal interest In educational well-being was Jeopardized by short-
sighted administrative policies which misinterpreted "concern for"
with "control over" education. An era of extreme political, economic,
and soclal centralization encouraged a political phliosophy more akin
to a unitary than a federal system of government, with consequent
tinges of paternalism reflected In Ottawa's discussions and negotlations
with provincial governments. Little attempt was made by the central
authority to fully determine provincial priorities, programs, and
policlies prior to prescribing a solution comensurate with federal,
but not necessarily provincial educational objectives. One such
solution, per capita grants, completely by-passed the provincial
governments and, thereby, removed from that authority any means of
influencing intra-provincial allocation of these aval leble funds.
Such provinclal Involvement was essential In terms of efflicient
reallzation of educational goals "in and for the province."

Often, conditional grants and shared-cost agreements simlilarly
violated the spirit If not the word of the constitution., Provinces
readl ly succumbed to the promise of a dollar's value for a twenty~-flive
or fifty-cent investment In a particular educational undertaking,
whether or not that project best reflected legitimate provinclal
objectives. Here again, there was reluctance on the part of Ottawa
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to recognize that the central government was not In the best position
to determine appropriate provinclal and local goals In education, and
that resulting expenditures therefore might be at the expense of
both quality and quantity of total education within that area.

For thelr part, most provinces, facing ever higher expenditures
for an increasing variety of government services, were Inclined to
accept the proffered funds as alternative rather than as additlonal
sources of revenue for education. Ottawa's commitiment to expend!tures
on education encouraged the provinces to hold that authority responsible
for Inadequate financlal provision for education, whether or not such
blame was Justifled. Agaln, It Is probable that to a significant
extent qualltative and quantitative education was the prime loser In
the resulting debate which permltted each level of government to hold
the other at fault. Too frequently, the electorate was unable to
determine which authority was answerable for the adequacy, and the
appropriateness of educatlonal provisions.

it 1s important to bear In mind, however, that to a very con-
slderable extent Ottawa moved Into an unoccupled area when |t assumed
ma jor responsibliiity for university financing In the post-war period.
The provinces normally contend that they gladly would have fulfilled
thelr constitutional oblligations for higher education had the central
government not been monopollizing the sources of revenue. It is
doubtful, though, that higher education would have fared as well

financially during this very cruclal peried if It had not been for
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federal iInitiative and Incentive, both direct and Indirect. Never-
theless, a political philosophy which justifles Infringement of
constitutional provisions on the basis of the fallure of the other
governmental Jurlsdiction to fully occupy, or appropriately executs,
its legal responsibiiities in one or other of Its spheres of competence
cannot help but promote discord and disunity. Ottawa may have been
entitled to provide some assistance to post-secondary education on
the basis of Its senlor responsibiiity for national economic and soclal
well-beling. It most certainly was not justified In that encroachment
upon provincial prerogative which resulted when such assistance was
argued on the basls of superior competence!

A noteworthy feature of the new political philosophy Is an
Increasing willingness, on the part of Ottawa, to recognize the
provinces as competent and responsible as well as leglitimate agents
within thelr own spheres of educational jJurisdiction. Federal
educational objectives are no longer presumed coterminous with those
of the provinces, and it is these subordinate levels of government
which must determine appropriate educational policles, priorities,
and programs "In and for the province."” Evidence that the provinces
are recognized as mature, responsible, authorities Is manifested in
provisions of the 1967 legisliation which provide for unconditional
transfers of revenue, from the federal to the respective provinclal
government, In the amount of 50 per cent of total provincial expendi-

tures Incurred for post-secondary education operating expenses.
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Furthermore, |f the province prefers, Ottawa will forgo even that
dogree of central supervision over education, making aval lable to the
province a flat $I5 per caplta grant, an amount estimated as 50 per
cent of the mean natlional operating expenditure for post-secondary
education. Regardless of the finance formula selected by the province,
that authority remains exclusively responsible for determining the
amount of support, |f any, to be granted each type or program of
higher education operative within Its Jurisdiction. Here Indeed Is
indication that the provincial government Is accepted as the legal,
as well as the most competent Judge of legltimate reglional and local
requirements and obJectives In education. In addition, a basic tenet
of democratic government Is acknowledged in that there no longer can
be any confusion on the part of the electorate as to which level of
- government |s answerable for the disposition of those amounts of
revenue made avallable for expenditure on education. For I|f the pro-
vinclal authority is presumed a responsibie agent in determining
educational allocations, so too must it be responsible to Its
constlituency for the adequacies of those decisions made.

Although the federal government Is assigned the senlor role
relative to adult training and manpower utiliization, In this field
toc the province Is ldentified as the authority most sensitive to
immediate and local requirements. Ottawa's current pollcy Is that
of working In co-operation with, rather than In competition with the

provincial governments, buying, on an individual basis, those fralning
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services and programs available locally which complement Ottawa's
requirements, There can be no doubt that I+ Is the province which
determines those faclilities, programs and procedures best able to
satisfy local requlirements, although provision Is made for sufficlent
federal assistance fo ensure that the local authority Is able to
carry out Its legal commitments in this area,

In summary, then, at the Intra-provinclal level, the predominant
effect of the new educational pollicy has been one of evolving and
reinforcing a more mature appreciation of that basic division of
powers or responsibilities critical to the functioning of any federal
system of government, Provision has been made for the provinclal govern
ment to have at |ts disposal the portion of total revenue estimated as
essential for the subordinate authority to exercise its constltutional
obligations to post-secondary education, Ottawa, for its part, has
recognized a basic principle of federalsim - that It has no right to
Interfere with the administration of the provincial government In
those areas of education not within Its own jurisdiction,

Similarly, the provincial government has been forced to assume
the polltical consequences of Its utlllzation of those funds made
avallable for higher education, with I+s electorate, and not any
federal authority, Judging the adequacy of I|ts performance., In the
soclal sense, the new pollicy, with Hs emphaslis upon provincial
responsibility, should produce, In the provincial constituency,

less of a feeling of allenation from post-secondary Institutions than
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has existed In the past. The probablility of provinclal educational
pollcy responding to local Initiative and requirements Is much greater
when higher educational Institutions are clearly indentifled as
creatures of the more Immediate reglional and provinclial environment,
Nor need this response be at the expense of broader economic and
soclal goals. These Institutions, cosmopolitan In student body and
academic leadership, Interests, and orientation, cannot help but
reflect objectives and concerns which transcend local boundaries. The
extent to which they become restrictive and "provinclal™ will be a
reflection of the degree to which they have rejected thelr responsi-
biiity to the more Immedliate environment, proceeding wlthout reference
to, rather than with regard for local requirements, strengths, and
deficlencles, and thereby have forfelted thelr power to influence
and direct general provinclal educational policy. Communlty support
of higher education can exist only where higher education complements
rather than contradicts the community. A number of provinces,
including British Columbla, Alberta, Manitoba, Ontario, New Brunswick,
and Nova Scotia, have formally recognized the unique role of the
universities and colleges In this regard, establishing agencles
intermediate between government and these institutions to conslider
university and provincial requirements for co-ordinated higher
educational services, and to make recommendations to government to
this end.! Although not all of these agencles have Identical responsi-

bilities In their respective provinces, each has been Instrumental
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in fostering provinclal, and to a |Imited degree, reglonal systems
of education dedicated to more effective planning In order to better
meet provinclal needs for post-secondary education and research wlthout
Inefficient utillization of total university resources.

There Is good reason to assume that exclusive provincial
responsibliity for Intra-provinclal post-secondary education will
result In greater sensitivity to and comprehension of the Issues extant
at that level. However, only the actions of the provinclal authorlity,
as determined by Its electorate, can establish whether or not the
particular policles evolved will be In the best Interests of both

qualltative and quantitative education In and for that province,
111, FEDERAL INVOLVEMENT: INTER-PROVINCIAL CONSIDERATIONS

Donald V. Smiley, noted Canadlan pollitical scientist, In a
recent pub!ication has considered In some depth the nature of the
confederation agreement entered Info In 1867.2 One of the fundamental
tenets of that settlement, he contended, was the federal government's
acceptance of responsibllity for Inter-regional and Inter-provincial
economic equallzation by minimizing those disparities brought into
being through Ottawa assuming central control of the economy. Federal
financial assistance to post-secondary education, whether In the form
of per capita grants, conditlonal grants, or shared-cost agreements,
has been a reflection of the central government's general economic

policy designed to promote a2 more equitable distribution of aggregate
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available fiscal resources necessary In meeting Increasingly heavy
expenditures for education. In the quarter-century of extreme
economic, political, and administrative centralization precipltated
by the Great Depression and World War ||, Ottawa, with overwhelming
fiscal resources at Its disposal, disregarded basic division of powers
specifled In the constltution and vla subsequent judicial interpre-
tation, to provide revenue for a myriad of services, Including
education, which were provinclial responsibilities. Otftawa argued that
Its programs cf assistance o post-secondary education, whether in the

form of per capita, conditional, or shared-cost agreements, were
Intra vires both the word and intent of the constltution, since the
central government was exerclsing Its senlor responsibility for
provincial and reglonal equallization In particular and for national
economic well-being In general, With the notable exception of Quebec,
the provinces were quite prepared to overlook possible Infringement
of constitutional provisions resulting from their accepting the
federal government's subsidization of a wide range of educational
programs and policies.
1t Is difficult fto accept the university per caplta grants
scheme, for example, as an appropriate method of achleving inter-
provincial equallzation. Equalization grants are intended as a
means of redistributing additional revenue from the more affluent
to the less privileged provinces or regions In order o minimize

differences In the economic potential of each to respond to essential
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responsibl|ities and provide required services. However, these grants
were not restricted to the poorer provinces but provided to all ten,
with the amount of revenue avallable to each calculated on a basis
which bore no relation to the province's abllity to provide for
university education, nor, In fact, to provincial expenditure upon
that service. In that the proportion of the population undertaking
university education varied considerably from province to province,
and because per caplita grants were in no way reiative to the actual
costs of providing any or all university programs within each of the
ten provinces, these grants were a significant factor In Increasing
Inter-provincial economic inequalities, Furthermore, they were
"econditional™ In the sense they were reserved for university operating
expenses, and thereby disregarded provincial educational priorities
which may have speciflied utillization of those funds for another program,
type, or level of education.

Nor were conditional grants and shared-cost agreements an
effective means of promoting Inter-provinclal equallization. Such
methods of federai assistance were contingent upon the province
agreeing to educational policies, priorities and procedures which
reflected fedsral, but not necessarily provincial or national objec~
tives. Furthermore, they were economical ly dysfunctional, since they
permitted the more affliuent provinces fo take full advantage of
avallable federal funds, while economically depressed provinces, those

most In need of additional revenue to finance necessary education and
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thereby stimulate economic growth, were unable to make provincial
expenditures commensurate wlth those requlred to fully utilize thelr
portion of federal funds. Distribution of centrally-collected
revenue via such fiscal policies tended to accentuate rather than
reduce Inter-provincial Inequallties.

Essential to the Intent of the new federal position In regard
to post-secondary education Is that of promoting equal opportunity
for education without enforcing equal education. This policy is
reflected In two major provisions of the 1967 leglslation. First,
Inter-provincial economic Inequallities are recognlzed as baslic
problems of the Canadian experiment which are much broader than Is
the problem of performance In education, Resolution of these inequall-
tles must be attempted through general $iscal pollicy which does not
reflect adversely on provincial Initiative and priorities within
education, More speclifically, for most provinces the amount of
revenue transferred to the subordinate authority Is relative to that
provincial government's expenditures for all phases of operating
expenses for higher education. It Is thereby recognized that the cost
of providing a constant educatlonal service wll! vary considerably
from one province to another. |+ is nelther desirable nor defenslible
to restrict the educational development of the more affluent provinces
by tying thelr performance to the national mean. These provinces
should be encouraged to develop a superior sducational policy, servicing

programs and pricritles which far exceed possible performance In less
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wealthy provinces but are nonetheless essentlial in fostering greater
provincial, Inter-provincial and national economic, social and cultural
~growth. AT the same time, provision [s made for a minimum acceptable
level of educational performance by all provinces., The less affluent
will have qualifled for non-educational equallzation and special
~grants, part of which will have been expended for higher education.
These provinces then may elect either the normal fiscal transfer
arrangement of 50 per cent of post-secondary operating expenses or,
if it is to their advantage, accept an unconditional grant based
upon the $i5 per capita, an amount approximately equal to 50 per
cent of post-secondary operating expenditures averaged throughout
Canada.

On January |, 1966, Ottawa created the Depariment of Manpower
and Immigration with the Inftent of concentrating within one agency
responsibliity for determining, co-ordinating, facllitating and
implementing all programs and policles relative to the more efficient
utilization of Canadian manpower.3 The federal government's new
program of adult training, announced later that year, is an Integral
expression of that new policy, and in a number of its features is
designed to reduce Inter-regional and Inter-provincial economic
imbalance, The poorer provinces tend to be those with the highest
incidence of unemployment., These unemployed, In turn, normally are
the least employable, since their general level of education usually

falls considerably short of that demanded of applicants who can quallfy
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for new Job vacancies. Economically depressed areas, unable to take
full advantage of earller shared-cost agreements for construction of
vocational school facliities and provision of requisite programs,
since 1966 have been able to benefit from arrangements which make It
possible for the province to borrow the necessary capital for bullding
construction and equipment from Ottawa, and amortize that loan with
the funds the federal government pays for the use of the facilities
In tralning adults. Obviously, the number of training positions
bought by the central government will be proportionately greater In
economically depressed areas with the highest number of unemployed -
and, thereby, with the greatest need for adult training and retraining.
In additlon, the federal government bears the full cost of training
allowances paid to tralnees who have adult economic responsibilities.

Comp lementary programs of considerable advantage to the less
wealthy provinces Include those whereby the federal government pays
all direct costs resulting from an employer undertaking provision
of training programs of a general transferable nature, and of programs
designed to prevent unemployment which otherwise would result from
technological change In that ludusfry.‘ Two other Manpower schemes
are worthy of mention as evidence of federal policy In this area of
higher education. The Mobility Assistance Program, through transpor-
tation and resettiement allowances, facllitates the movement of
unemp loyed workers from depressed areas to Jobs elsewhere, while the Area

industrial Development Program provides substantial federal grants to
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new Industries which establish In an area speclally designated as one

of low income and high mm»ploymon‘l'.5

While nelther of these programs
Is Intended to provide "educational assistance” In the narrow sense,
both are indicative of the central government's general intent to
reduce Inter-regional and Inter-provincial Inequallities through
programs which Involve elther classroom or on-the-job training
designed to Increase the employabllity of workers In depressed areas.

Of more dlrect consequence to Inter-provincial training and
education is the extensive research program of the Department of
Manpower and Immigration which has been structured fo permit sound
vocational guldance and counselling and long-term projections of
labour force requirements in order that the pollcy of that Department
can adequately reflect manpower needs of a changing economy and soclety,
Notable research projects to date Include: Career Declsions of
Canadian Youth, a compllation of basic data inter-relating career
decislions of Canadian secondary school students according to educa-
tional plans, occupational goals and the avallabli|lity of counselling
and guldance ftclllflos;6 a study of professional manpower resources
in Canada relative to thelir geographical, occupational and Industrial
distributions; a study of geographic mobli!ity among university
graduates; and publication of a Canadlian Classification and Dictionary
of Occupations, designed for use In manpower research as well as In
vocational guldance and counulllng.7

Brief mention must be made of one further facet of Inter-
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provinclal educational development which owes much of its Impetus to
foderal involvement In higher education. Recently there has come Into
being a large number of Inter-provinclal educational committees,
organizations, and assoclations designed to give expression to that
concern and Interest which Is coterminous with nelther the provincial
nor the federal point of view when each Is conslidered Independently.
Some of these groups complement federal or federal-provinclal
procedures and agreements, others contradict or contravene such
arrangements. Significantly, though, all are important vehicles

of co-ordination and communication, reflecting an essential part of
what might be termed the composite Inter-provincial, and the national
points of view In education. The need for inter-provincial planning of
higher education requirements and objectives is man|fested regionally,
for example, In the Assoclation of Atiantic Universities, Invoiving
the Institutions of the Maritime provinces, and the Interprovincial
Committee for Unliversity Reallzation, serving the same function for
the Prairie provinces. Frequent earllier reference has been made to
the National Councl| of Canadlian Universities and Colleges and to its
successor, the Assoclation of Universities and Col leges of Canada,
established to give a national voice to higher education In Canada.
The AUCC has assumed a role of major Importance In formulating and
faciiitating national policy in higher education, functioning as an
agency of significant research and pollicy determination relative to

enrolment, staffing, programs, admissions and, of course, capital and



191
operating expenses., For a time It also served as the non-political
organization responsible for the distribution, to Institutions, of
federal per capita grants. The assoclate members of AUCC, including
the Assocliation of Canadlan Medical Col leges, the Canadian Assoclation
of Graduate Schools, and the Canadlan Assoclation of College and
University Libraries, are similar evidences of Inter-provincial
co-operation In the pursult of both provinclal and federal objectives
and, thereby, of the national Interest In post-secondary education.

The Canadian Education Assoclation serves as another vital
instrument of inter-provincial co-operation in education, undertaking
research, exchanging Information and, In general, fostering policies
designed Yo promote more efficient and effective reallzation of common
objectives In education., A further noteworthy development was the
establishment, In 1967, of the Counci| of Ministers of Education to
supersede the Standing Committee of Ministers of Education formed by
the Canadlian Education Assoclation six years eariter.® The purpese
of the Council Is ", . . to enable the Ministers of Education to carry
out their responsibilities both for Inter-provincial co-operation and
for co-ordination of education as a national policy"® through creation
of a careful ly-staffed permanent secretariat financed by the provinces
on a per caplta basis. The Councl! is Intended to provide a continuing
vehicle for the greatest possible communication and co-operation among
provincial governments and the federal govermment In areas of mutual

interest and concern which, fo date, have Included educational planning
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and development, educational radic and television, teacher exchange,
and general interchange of research Information. !0

in summary, at the inter-provincial level, the major effects
of the new federal educational policy have been two, In the economic
sphere, significant advances have been made In reallzing a minimal
amount of Inter-provincial equallty of opportunity for post-secondary
education without confusing that desirable objective with a stultl-
tying commitment to equal education. In the soclo-political realm,
inter-provincial communication and co-operation In pursuit of common
educational goals has resulted in a commensurate increase In the general
effectiveness and efficlency with which some of the many facets of
education are researched and analyzed, and changes Implemented, Perhaps
most Important, the interchange of Information, Ideas and personnel
among provinces Is very beneficlal In Inculcating those attitudes of
tolerance, flexibllity, compromise, and concillation crucial not only
to realization of Improved quallty and quantity of post-secondary
education, but also to the effective functioning of the confederation

agreement.
IV. FEDERAL INVOLVEMENT: NATIONAL CONS|DERAT IONS

The significance, nationally, of federal government involvement
In post-secondary education finds expression at two levels. The flrst
is a manlfestation of those intra-provincial, Inter-provinclal,

regional, and central viewpoints, policles, procedures, and obJectives
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which, when taken together, constitute the Internal or domestic
national state of being In Canadian education. The extra-Canada
manifestation of these same concerns represents the Canadian state
in external or international educational consliderations.

The Canadian experiment represented the first attempt to create
a single political unit by combining the parliamentary and federal
systems of government. The former contributed the concept of responsi|-
ble government or the sanctity of opposition or minority opinion as
vital to the democratic process. Equally essentlal, federalism
provided for the exerclise of sovereignty among various levels of
government, none with complete powers over the citizenry and each,
therefore, milltating against absolutism by the other through the
exercise of countervailing power. The federal government was
assigned jurisdiction over those concerns vital to the entire
Canadlan soclety, Including foreign affalrs, general economic stabllity,
foreign trade, navigation, money and banking, and other simllar areas
essential to the functioning of a single political unit. In contrast,
the provinces were granted contro! over matters considered of a
purely local and private nature, and those concerned with ethnic
differences - property and clv!l rights, marrlage, the administration
of Justice, municipal affairs, and, of course, education. The funda-
mental dilemma concerning Canadian education, then, is what national
role, If any, does the federal government have in an area speclfied

in the constitution as a matter of provinclal Jurisdiction? Conversely,
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how can the federal government exerclse its constlitutional responsi!-
bility for general national economic, soclal, and political stabllity
without encroaching upon education, a provinclal prerogative, and
thereby vicolating a baslc tenet of the Canadlan federal system?

This apparent dichotomy Is the result of fallaclous reasonling
which accepts the "natlional™ and the "federal government" functions
or polnts of view as coterminous concepts. Unlike a unitary system
of government whereln all powers are held and exerclsed by a single
political unlt which represents the "nation2!™ polnt of view, In a
federal system the exercise of sovereignty Is divided among the
constituent parts. The "natlional"™ polnt of view therefore Is a
reflection of those pollicles, procedures, practices, and orlentatlons
engendered by all governments competent within that Jurlsdiction.
More specifically, In Canadlan education It Is the provinces, those
authorities legally competent for that function within thelr respective
borders, which are the essence of what may be termed national education.
The primary role of the federal government is one of ensurling
reallzation of natlonal education, a factor cruclal to Its responsi-
bility for general economic, soclal, and polltical well-being, by
encouraging and facllitating optimum education within the provinces,
both Individually and collectively. The central government must not
exceed Its area of competence by superimposing, elther by agreement
or by entlcement, Its priorities, policles, or procedures at the

oxpense of provinclal and, thereby, national obJectives In education,



195
Ottawa's functlon Is two-fold. Flirst, as the authority with the major
sources of revenue at Its disposal, it must ensure that the provinces
have avallable the requisite fiscal resources to permit adequate
expendlitures on education. Avallabllity of appropriate funds requires
that the central government, whenever necessary, be empowered to
real locats certain revenue to the less aftfluent provinces as well as
be prepared to Increase the general proportion of total fiscal
reserves avallabie tfo the provinces. Secondly, the federal govern-
ment must encourage the provinces tTo expend the avallable funds not
only on education, but in such a manner as to promote the best possible
utiilzation of material and human resources. Both of these objectives
are capable of being reallzed within the confines of current federal
government pollcy as manifested in the legislation of 1967, As

previously oxplalnod,“ the Flscal Arrangements Act guarantees

avaliability of aggregate fiscal resources for education commensurate
with establlished provinclal expenditures In this area. In addition,
the Act provides encouragement and incentive for above national

mean performance by the affluent provinces, while at the same time
ensuring that the less wealthy have sufficient funds to permit
fulflliing their constitutional obligations to education. Sign!fi-
cantly, the federal government is able to give expression to Its very
legitimate concern for natlonal education without exercising control
over that jurisdiction.

In addition to those noted above, the central government has
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speciflc roles In national education which cannot be met by the
provinces, elther Individually or collectively, Ottawa has a major
responsibility In facllltating and co-ordinating study, research, and
implementation in those areas of economic and soclal development which
are of extra-provincial or national concern, and Incapable of system-
atic treatment without the Involvement of the central government,
Most obvious In this regard Is the matter of efficlient utillization
of manpower rosov.n"co!z,'2 but other examples readlly at hand Include
pollution control, utilization of fresh water resources, the economlc,
political, soclal, and flscal problems stemming from urbanlzation,
and the development of the Canadlan North. Paramount among the federal
government's responsibliities to general natlonal educatlion, however,
Is that of fostering a Canadlian Identlty or natlionallsm which transcends
the conflnes of any province or reglon, Canada's future as a single
political unit will be jeopardlzed to the extent that provinclal
educational systems become closed systems, Insensitive to the needs,
sympathles, and experlences of others., Ottawa has a major responsi-
billty in ensurlng that Interchange of persons and ldeas essentlal to
a continuling educational dlalogue. Recent years have witnessed an
increasing willlingness to conduct discussions, negotiations, and
dellberations at the highest official levels and, more particularly,
at the Intermedlate levels, vla the aegls of a multitude of standing
comm| ttees, agenclies, and organizations which are "national™ In thelr

representation, Perhaps most beneficial has been the communication
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and understanding resulting from support of less officlous undertakings
such as the Young Voyageurs Program and the Inter-provinclal exchange
of French-speaking teachers. These programs, Initiated In 1967,
Invoilve the Interchange of students and teachers between Quebec and
other provinces.

Equally vital In this regard is the central government's
responsibliity for the cultural duallty of the Canadlan nation.
Ottawa must actively promote policlies of education designed to ensure
that both officlal languages and cultures find expression and sanction
at the national and, Increasingly, at the provincial level. Allenation
and disunity cannot dissipate so long as elther group Is able to
identlfy with one or more provinces, but not fully with the greater
nation, Reason for Initial encouragement may be found In recent
progress towards functional bilingualism In the federal clvil service,
the armed services, the Canadlan Broadcasting Corporation and, In
certain Instances, In aspects of some provinclal educational systems.
However, the federal government will be required to call upon Its full
reserves of expertise over a protracted perlod of time If It Is to
"educate" Its cltizenry to accept those norms of natlional |ingulstic
and cultural duality requisite to the continuing functioning of
Canada as a single political unit.

Finally, the federal government, as the authority responsible
for relations with other nations, must evidence a major responsibility

for the educational well-being of these who reside outside Canada's
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borders. Nations have been slow to appreciate fully the significance
of education as a vehicle for promoting International co-operation
and understanding and, particularly In terms of under-developed or
"emerging" nations, as the most effective Iinstrument of International
assistance. Where educational assistance Is made a major part of
external ald policy, the soclal returns to the benefactor often are
as great as are those reallzed by the beneficlary. Increasingly,
the federal government has become aware of Its responsibliity in
this regard, expending some $130 miilion In 1967-68 on educational
exchanges, scholarships, textbooks, and lecture programs Involving
the Interchange of students, academicians, and educational Information
with European countries.!3 Much more significant was Canada's
participation In international development and assistance to emerging
natlons, especlally other Commonwealth and French speaking countries.
Capital, technical, and professional assistance were forthcoming to
the English- and French-speaking nations of South-East Asla, Africa,
and the Carribean, through the aegis of the Colombo Plan, the Speclal
Commonwea Ith Africa Ald Program, the Independent French Speaking
African States Assistance Program, and the Commonweal|th Carrlbean
Assistance Program. Advisors, teachers, equipment and funds were
provided fo help establish or bolster the rate of growth of new
higher educational Institutions in these developing countries, assist
In the design and planning of thelr educational systems, and stimulate

the development of research capabllities In these regions. In addition,
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the federal government provided significant assistance to students
from developing countries to enable them to undertake technical
or professional training unavallable or difficult to obtain In thelr
native land. These students receive a living al lowvance and necessary
educational expenses from the central govermnment during thelr perlod
of training at a post-secondary Institution In Canada. In the event
that an appropriate tralning program is not already available, and
providing there Is indication of reasonable demand, the federal
government will subsidize a specific college or university In Canada
to develop the necessary special group program. During the fiscal
year 1967-68, an estimated $8.2 million was expended by Ottawa on
awards and general assistance to promising students from developing
countries who were studying In Canada, while a further $1.8 milllon
was allocated to permit professors, teachers and technical experts

to assist In the educational development of new nations overseas,'4
V. OBSERVATIONS

The Intention of this presentation was not to provide a treatise
on the phllosophical implications of federal invoivement in post-
secondary education, nor to make definitive Judgments on the merits
or disadventages of such concern. Rather, the object was to present
an overview of some aspects of the shifting nature and degree of
federal involvement In higher education, as reflected In financial
assistance, and of the changing rationale accompanying these fluctu-
ations. For regardiess of what the provinclal-rights purists maintain,
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federal involvement has had a long and varied history, often not fully
appreciated even by those who advocate a senlor responsibillty for the
central government.

While the extent and Intensity of Its concern will continue to
rise and fall in accompaniment to the ebb and flow of Ottawa's greater
or lesser strength In the federation-bargaln at any particular time,

a complete withdrawal, by the central authority, from Involvement

in Canadlan post-secondary education would be contrary to the Interest
of an Inviolate nation. On the other hand, any unllateral action to
increase greatly the federal government's Influence on education cannot
be entertalned without endangering the very basis of confederation,
Presumably, support for Ottawa's continuing concern for higher
education will rest upon those arguments which In past years have been
put forward to Justify such Involvement.

Probably the most important common contention Is that the
federal government has both the legal and moral responsibility to use
Its power and Influence to strengthen national unity and foster the
development of a greater Canadianism. Whether this objective Is
sought through support of a specific program which lessens the stifling
effects of provinciallism by encouraging student exchange, or indirectly
via the co-ordination of a multiplicity of broad educational and
cultural programs, In no other area is there comparable opportunity
for positively influencing the evolution of Canada and Canadians.

in 1867, when the federal governmeni assumed responsibility for
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the debts of the constlituent members and of the important means of
maintaining financial viabillity, it also undertook to strive for Inter-
reglonal economic equallization. Any reference fo equallty of oppor-
tunity, whether Intended In the context of economic or democratic
egallitarianism, |s meaningless without constructive methods of
reducing one of the greatest perpetrators of disparity - unequal
educational opportunity. Only through some program which permits
appropriate reallocation of revenue can sufficient financlal support
be forthcoming to enable the less fortunate regions of Canada to
provide an adequate standard of education, and the least privileged
citizens to take advantage of educational opportunities,

Economically, no contemporary nation can afford to rely on
laissez-faire assistance to education. The cost and quality of goods
produced and services rendered Is closely correlated with the level
and appropriateness of education of the populace. No other single
factor |s more Important In defining Canada's future standard of living,
nor In determining whether the nation will continue Yo survive economi~-
cally. Provincial particularism must be subordinated to national
responsibliity within the broad econemic-education frame of reference.
Fallure by the federal government to be invelved in post-secondary
education generally, and In very expensive but essential specialized
education, particulariy research, would be courting economic disaster,

A nation which would be great must stand for something beyond
the sum total of her individuals and of her provinces. No society
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can enrich the mixture of Its foundation without strengthening and
beautifying the structure; no community can educate |ts popuiace
without contributing to the cultural advancement and understanding
of the province and nation of which It Is a part. Conversely,
no nation can afford fo lsave to chance and local whim the nature and
degree of Ifs social Investment. Here again, in maximizing social
return, the federal government Is [nextricably invoived in dominion-wilde
educational standards.

Finally, the Canadian government |s abrogating its responsi-
bility to the International community and to mankind in general If it
is not Involved In furthering ldeals of peace, co-operation, and
progress In their broadest sense, Most of the world's nations are much
younger than Canada's mere one hundred years; meny do not pre-date World
War 1l. Yet In spite of Canada being one of the "older" nations in
terms of education and assoclated culture, far too littie has been
done In making avallable to underdeveloped nations Canada's most
valuable natural resource - well educated and highly skilled Canadians
who can assist them In peaceful nation-bulliding. Neither the provinces,
nor Ottawa, nor Canadlians can afford to be complacent or content so
long as Canada remains an Importer rather than an exporter of educators

and education.
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