Chapter VII

301. When an individual is making a decision about the career he
will pursue, the opportunity to work in his own language is an impor-
tant consideration. A Canadian Anglophone might overlook this factor
in making a career choice—he would assume that English would be the
language of work in any occupation he might select. A Francophone
could make no such assumption; for him; the opportunity to work in his
own language cannot be taken for granted.

302. This language factor similarly affects an individual’s decision to
enter and make a career in the federal Public Service. It determines his
capacity to contribute to the work of the organization, because cultural
qualities carried by one language may be very difficult to put across in
another. It also defines his career prospects: language problems may,
in personnel assessment, obscure an individual’s true ability and prevent
him from feeling accepted and at ease in the work community.!

303. In this chapter, devoted to an examination of language use in
the Public Service, we consider the languages themselves—both as the
languages of service to the public and as the languages of work—and
the individuals and groups who speak them.

304. It is important to understand the difference between individual
and institutional bilingualism. A bilingual institution is not necessarily
an institution made up of bilingual individuals; it may also be one that
contains groups of unilingual persons working in their own language, as
well as a number of bilingual individuals. An institution is bilingual not
solely because individuals speaking the two languages are involved in it,
but also because members of both language groups and cultures are able

L E. Jacques Brazeau, “Language Differences and Occupational Experience,” Canadian
Journal of Economics and Political Science, XXIV, No. 4 (Toronto, 1958), 532-40,
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to work and participate in their own language at all levels of the
institution. This presupposes units with only one language of work.
English-language units already exist in Canada’s Public Service, in the
sense that in the great majority of them English is the sole language of
work. But an efficiently bilingual institution is characterized by the
coexistence of two languages of work in a rational organization of
administrative units; bilingual individuals are key elements only at the
points of direction and liaison.

305. Our examination of language use in the Public Service begins
with a discussion of recent government policy in this area, followed by a
survey of the language capacity of public servants. Language practices
in the Service as a whole are examined; three departments were selected
for more detailed treatment because they illustrate particular aspects of
the question. Finally, there is a description and evaluation of the gov-
ernment’s translation services and language-training programmes.

306. In assessing and co-ordinating our findings we have been guided
by the fundamental principles set out in the General Introduction to our
Report. In particular, we have based our judgements on the principle of
equal rights for the two official languages, both for government
employees and for the members of the public they serve.

A. Government Policy on Language

1. General policy

307. Until April 1966, no Canadian government had enunciated a
general policy on bilingualism in the Public Service, although fairly
specific objectives had been stated several years previously. From the
time it took office, the Pearson government was concerned with devel-
oping a policy of national unity. For example, in June 1963, the Hon.
Maurice Lamontagne, then president of the Privy Council, said in a
speech that the government intended to “achieve as soon as possible
perfect equality for the two official languages, not only with regard to
verbal or written communication with the public but within every
department.”

308. Several weeks later, in reply to a letter from the president of the
Civil Service Association of Canada about the government’s intentions,
Prime Minister Pearson said, “The general policy of the government is
that it is necessary, in the interest of national unity, to extend the usage
of both national languages in the federal service. . . .”2 He later enlarged

1 Canada, House of Commons, Debates, 1963, 1st session, II, 1548.

2 Letter from Prime Minister Pearson to J. C. Best, September 23, 1963, published in the
C.S.A.C. Journal, Vol. VI, No. 9 (Ottawa, 1963), 1.
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on the government’s official position on language use in the Public
Service: “...it is reasonable that French-speaking people should be
able to use their own language, especially in dealing with the govern-
ment of their country, or in participating in the work of the government
of their country...”! Statements of this kind have become more
numerous during the last few years. What is said varies from one person
to another or from one occasion to another, but the objectives remain
the same.

309. In May 1963, the government established a special cabinet
committee on administrative reform and bilingualism, under the chair-
manship of Mr. Lamontagne. Given the immediate task of defining in
detail the objectives for bilingualism ‘in the federal administration, the
committee enunciated the following minimum goals:

1. To put, in theory and practice, French and English on an equal footing
for all public relations of the federal authorities. In practice, for external
written or oral communications, the preference of the citizen would deter-
mine the language to be used;

2. To establish a similar policy concerning internal communications within
the civil service. Thus, correspondence and other written communications
could be in English or in French, according to the writer’s choice. A similar
system should finally be set up for oral communications. Handbooks, general
instructions and circulars would be published in both languages.®

310. The committee further noted that, even under the best of condi-
tions, these aims could not be realized immediately; therefore, it recom-
mended that the government promulgate its objectives as soon as
possible and in such a manner that all departments and agencies would
understand clearly what was expected of them by 1975—the target date
for full implementation.

311. On the recommendation of an interdepartmental committee of
senior officials, the government in November 1963 requested the Civil
Service Commission to establish a language-training programme and to
examine its recruiting policies with particular attention to language
requirements. On June 15, 1965, the Commission issued a policy
directive requiring that linguistic qualifications be mentioned in adverti-
sements for all competitive posts. At the beginning of 1966, the commis-
sion chairman indicated that a good knowledge of the two official
languages was “an additional asset” in applying for appointments and
promotions to some posts in Ottawa and in centres where the public
included substantial proportions of Anglophones and Francophones.?

312. Deparntments were also asked to review their own operations in
the light of government objectives and to consider practical changes. As

1 Professional Public Service, Vol. 44, No .5 (Ottawa, 1965), 4.

2 Canada, House of Commons, Debates, 1963, 1st session, VI, 5710,

3 J. J. Carson, “The New Role of the Civil Service Commission,” outline of remarks
to the Federal Institute of Management, Ottawa, February 1, 1966,
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an initial step, the interdepartmental committee suggested that all
departments appoint a senior officer whose duty it would be to oversee
measures encouraging bilingualism, under the direction of his deputy
minister.

313. The most important policy declaration was made by Prime
Minister Pearson on April 6, 1966:

The government hopes and expects that, within a reasonable period of
years, a state of affairs in the public service will be reached whereby

(a) it will be normal practice for oral or written communications within
the service to be made in either official language at the option of the person
making them, in the knowledge that they will be understood by those
directly concerned;

(b) communications with the public will normally be in either official
language having regard to the person being served;

(c) the linguistic and cultural values of both English speaking and
French speaking Canadians will be reflected through civil service recruit-
ment and training; and

(d) a climate will be created in which public servants from both language
groups will work together toward common goals, using their own language
and applying their respective cultural values, but each fully understanding
and appreciating those of the other.

314. As enunciated by Mr. Pearson, this policy contained certain
new elements. “Climate” could have been interpreted as describing a
whole environment in which each could work in his own language while
applying his “respective cultural values.” For the first time, governmen-
tal language policy also took account of the two cultures. Elements of
this declaration could have been interpreted as an invitation to support
bilingualism and biculturalism as goals for the Public Service through
adapting the working arrangements of the Service to create French-
speaking milieux. But this was not the interpretation that prevailed.
Perhaps this was partly because the reference to “climate” was not
expanded in detail; certainly it was partly because the thinking at the
time was more concerned with individuals than with the environment in
which those individuals worked. Further policy specification on this
particular aspect was not forthcoming, and the reforms enunciated in
this speech have been oriented towards the production of bilingual
individuals, without planning for the use of the resultant language skills
within the organizational structure.

2. Policy on language of service

315. Until very recently, federal policy on language use was con-
cerned only with providing service to the public. The problems of

1 Canada, House of Commons, Debates, 1966, st session, 1V, 3915; quoted in full in
Appendix II.
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providing services for a clientele with two official languages led govern-
ments to develop some limited, specific policies on language. Develop-
ment of this language policy has had two aspects, political and adminis-
trative. Since the establishment of the Translation Bureau in 1934,
legislation dealing with language of service has been adopted in periods
of significant political ferment in Quebec—during the nationalist move-
ments of the 1930’s and 1940’s and the “quiet revolution” of the
present decade. Policy on language of service has also evolved with the
growth of the Civil Service Commission, which has played an increas-
ingly important role since the Civil Service Act of 1918 was passed.

316. Before the Lacroix amendment of 1938, language was consid-
ered peripheral to other themes of legislation.! However, this amend-
ment to the Civil Service Act required that appointments to local (but
not headquarters) positions should be given only to those public serv-
ants who had “qualified, by examination, in the knowledge and use of
the language of the majority of the persons with whom [they are]
required to do business. ...” In 1942 a regulation of the Civil Service
Commission elaborated the principle by providing that deputy ministers
were responsible for notifying the Commission which posts required
competence in both French and English. The regulation was interpreted
by the commission as applying only to branch or field offices, and not to
headquarters posts in the federal capital.

317. In 1961, a new Civil Service Act transferred this responsibility
to the Civil Service Commission. Section 47 of the Act says:

The number of employees appointed to serve in any department or in any
local office of a department who are qualified in the knowledge and use
of the English or French language or both shall, in the opinion of the
Commission, be sufficient to enable the department or local office to perform
its functions adequately and to give effective service to the public.?

318. The chairman of the commission, S. H. S. Hughes, stated that:

Clause 47 of the bill lays upon the commission the responsibility of seeing
that this consideration {serving the public in both English and French] is
borne in mind not only in local positions but in head office positions of
departments and not only in the language of the majority but in terms of
the use of both languages where it is considered that their use is necessary
to give effective service to the public.®

319. In 1962, 1964, 1965, and 1967 the Commission laid down
explicit rules for recruiting staff to give adequate service in English and

1 See §§ 255-7 and 270-1.
2 Civil Service Act, S.C. 1961, 9-10 Eliz. II, c.57, s.47.

3 Cited by R. S. MacLellan in Canada, House of Commons, Debates, 1960-1, 4th session,
VII, 7714.
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French to minorities within defined regions.! These rules and regula-
tions are reasonably clear, but their scope is always narrow.? Only a few
departments have developed any general policies and these all evolved
separately. “Efficiency,” “bonne entente,” and “practical necessity” have
been cited as isolated, ad hoc reasons for language policy in dealing
with the public.

320. As late as February 1, 1967, our staff could discover only a few
examples of precise and comprehensive directives on this matter: three
departments—National Defence, Energy, Mines and Resources, and the
Post Office—and three Crown corporations—Canadian National, the
Canadian Broadcasting Corporation, and the Central Mortgage and
Housing Corporation—had prepared such directives. cN had acted
most vigorously and comprehensively, but we quote here a large part of
cMHC’s policy directive because of its specific directions for language
of service and for its comprehensiveness in covering language of work
as well.

3. The main purposes of the Corporation’s policy on bilingualism are to
assist in strengthening national unity by contributing to a better mutual
understanding and appreciation of the two main elements of the Canadian
population; to meet the needs of the Canadian public throughout Canada
for the best services possible in both the English and French languages
and to provide balanced and equitable representation in terms of both
numbers and quality of the two founding races.

(4) The rapid development at Head Office of a significantly bilingual
and bicultural organization which will reflect the geographical and social
realities of Canada as they relate to the French- or English-speaking
elements of the country. This also means that the composition of Head
Office staff should ultimately reflect these realities.

(5) The active participation by all officers of the Corporation at Head
Office and across the country in the development and implementation of
realistic and appropriate steps to ensure the effective development of a
truly bilingual Corporation.

(6) The determination of linguistic Tequirements for all positions partic-
ularly in those areas serving a public made up of a French-speaking and
English-speaking population and the provision of an appropriate number
of qualified bilingual staff to serve such public.

(7) The systematic evaluation of the degree of bilingualism of employees
based on recognized criteria.

1 The 1967 regulations are quoted in § 352.

2 Before the passage of the Official Languages Act in 1969, there was no fully developed
general policy on language of service to the public emanating from one central agency and
uniformly applied by various departments, Crown corporations, and other agencies.
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(8) The recruitment policy of the Corporation will include the intensifica-
tion of efforts to attract competent bilingual employees without adversely
affecting the career opportunities of present employees of both groups.

(9) The simultaneous issue of all interpal directives in both official
languages.

(10) The rapid introduction of bilingual internal forms and reports.

(11) The use of internal correspondence of either official language at
the discretion of the addressor.

(12) That every effort be made so that the preparation of information
and communications to the various publics is conceived in the language of
the recipients.

(13) The use of oral communication of both languages so as to improve
familiarity with both languages and thereby assist in creating a situation, as
soon as possible, where an employee may transact business with his col-
leagues in his maternal tongue.

321. Although most departments and agencies have not developed
any systematic language policies, most have :adopted certain routine
practices of language use—for example, most departments reply to a
letter in the language in which it is written, But these practices are not
part of an overall plan and are not uniform within and between depart-
ments. Some, but not all, departments have forms and publications
printed in both languages. Many federal offices in Ottawa and Quebec
pay special attention to the language used in various publications, signs,
and notices—but the same concern by the federal government for
French-speaking citizens is not in evidence in the rest of Canada.

322. The Civil Service Commission’s policy on bilingual positions
demonstrates its concentration on service to the public rather than on
language of work. The formal expression of this policy, in section 47 of
the Civil Service Act and in the Civil Service Commission’s administra-
tive practices is of considerable significance. It is thus not surprising that
the majority of bilingual positions are in branch or field offices where
officials meet the public face to face: most of these positions are in
Quebec and some are in Ottawa. If the number of bilingual positions is
the measurement of the implementation of policy on language of ser-
vice, that implementation is weak indeed: in 1965 less than 9 per cent
of the positions covered by the Civil Service Act were designated as
requiring bilingual personnel, and an eighth of these positions were
occupied by individuals who were not bilingual.2

323. In January 1966, about 5 per cent of the positions under the
Civil Service Act required bilingual managers and professionals. Since
so few Anglophone university graduates are bilingual, filling these posts
is in practice a matter of appointing bilingual Francophones.
mmguaﬁsm in the Corporation,” General Memorandum, B-339, File 100-1-41,
January 30, 1967.

2 Hillel Steiner and Herbert Taylor, ‘““Bilingual Posts and their Incumbents,” a study
prepared for the R.C.B.&B.
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324. This situation reflects the psychological climate of the Public
Service. First, the number, level, and location of these bilingual posi-
tions, and the responsibilities attached to them, form the simplest index
of the status accorded to Francophones in the Public Service itself.!
This attitude has deep roots in the history of “bilinguals” in the Public
Service. Second, although individual positions are designated as bilingual,
it is taken for granted that English is the usual working language in
virtually all work units. Third, an emphasis on individual language skills
tends to diminish the importance of professional qualifications and
proven competence in the case of the Francophones.

325, Before March 17, 1967, there were no general criteria for
language requirements in headquarters positions. This is not surprising,
since service to the public was the basis of language practice and policy,
and the incumbents of many headquarters positions rarely if ever come
into contact with the public. Except in cultural agencies and the Trans-
lation Bureau, we could find no consistent approach to the obvious
need for correspondence and conversation in French between Ottawa
headquarters and field offices in French-speaking Canada. However,
under the regulations issued pursuant to the Public Service Employment
Act of 1967, the criteria for determining bilingual positions were broad-
ened by providing that preferential treatment be given to candidates
with bilingual abilities applying for all posts in the federal capital
region.?

3. Policy on language of work

326. Historically, the question of language of work in Canadian
government policy was first recognized in Prime Minister Pearson’s
statement in April 1966 on bilingualism in the Public Service. Our
researchers found that only two of more than 60 government depart-
ments, other agencies, and Crown corporations—CN® and cMHC—had
a precisely articulated policy on language of work.*

B. Language Capacity in the Public Service

327. An investigation of language use in the Public Service must
include an examination of the existing degree of capacity in the two

1 Appendix II1, Tables A-1, A-2, and A-3.

2 Public Service Employment Regulations, 1967. See § 352. )

3 cn’s linguistic policies, including those on language of work, are treated in Chapter XIV.

4 The general organizational policy of the csc (and, in many ways, the National Film
Board) provides automatically for a complete French-language system as well as an English-
language one.
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official languages among individual public servants of both mother
tongues,! and of the changes in their language skills over a period of
years. These factors are relevant because, although a bilingual institu-
tion does not—indeed, should not—require that all its employees be
able to speak both languages, some employees must be bilingual to
ensure effective communication between and supervision of unilingual
employees.

328. We conducted two large surveys in 1965, one of the depart-
mental Public Service and seven agencies,? and the other of middle-level
public servants in Ottawa.? Respondents were asked to rate their own
skill in the other official language: French for those of English mother
tongue, English for those of French mother tongue; those of other
mother tongues were asked to specify their preferred official language
and then rate themselves in the other.* Language skills were classified as
reading, speaking, writing, and understanding oral communication.5

1. Individual Bilingualism

329. Public servants of French mother tongue were more often bilin-
gual than those of English mother tongue. Only one in 10 of the
employees of other mother tongues reported fair or considerable compe-
tence in spoken French.

330. Figure 4 shows that 83 to 91 per cent of all public servants of
French mother tongue rated their competence in English as fair or
considerable. Only 8 to 18 per cent of all public servants of English
mother tongue assessed their competence in French as fair or considera-
ble. Indeed, in three of the four skills, more than half of those of
English mother tongue admitted to no command of French whatsoever
and claimed facility only in the fourth skill—reading.- Clearly, about
three-quarters of all bilingual public servants are of French mother
tongue.

1 The linguistic composition of the Public Service by department is given in Chapter IX,
Table 49.

2 John C. Johnstone, William Klein, and Denis Ledoux, “Public Service Survey,” a study
prepared for the R.C.B.&B. The seven non-departmental agencies are Air Canada, Bank of
Canada, Canadian Broadcasting Corporation, Central Mortgage and Housing Corporation,
National Film Board, National Research Council, and the Royal Canadian Mounted Police
(uniformed personnel).

3 Christopher Beattie, Jacques Désy, and S. A. Longstaff, “Bureaucratic Careers: Anglo-
phones and Francophones in the Canadian Public Service” (the **Career Study”), a study
prepared for the R.C.B.&B.

4 Self-ratings are probably valid for indicating significant differences between groups but
not for individuals; they are used here only for the former purpose.

5 The Johnstone, Klein, and Ledoux survey questionnaire was distributed in both French
and English, but 21 per cent of those of French mother tongue completed questionnaires in
English, rating their own proficiency in French. The results presented here have been statis-
tically adjusted to allow for this. -
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331. At the middle level (Figure 5) the gap between language
groups was still large, but both groups displayed greater bilingual
capacity than their fellows in the rest of the Public Service. Here, all of
the Francophones claimed they could read English and almost all (97
per cent) said they could understand the spoken language. More than
half the middle-level Anglophones said they could read French ade-

Figure 4. Linguistic Skill! of Departmental Public Servants—Canada,
1965 (Percentages)

90.5 91.1
88.0
83.0
9.2 11;0
Speaking Writing Reading Understanding
spoken
MOTHER TONGUE

French English’ Other

Sample 1,466 6,797 806

Source: Johnstone, Klein, and Ledoux, “Public Service Survey.”

1 Percentage of public servants of French mother tongue claiming fair or considerable skill
in English and of public servants of English or other mother tongue claiming fair or consider-
able skill in French.



‘Language Use ' 123

quately and just under a quarter claimed they could understand spoken
French. Bilingual capacity appears to be almost a necessity for Franco-
phones at the middle levels of the federal administration.

332. Thus, work areas where bilingual staff were concentrated were
in fact those where Francophone public servants were concentrated.

Figure 5. Linguistic Skilll of Middle-level Public Servants in Five
Federal Departments—Canada, 1965 (Percentages)
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Source: Beattie, Désy, and Longstaff, “Bureaucratic Careers.”

1 Percentage of Francophone public servants claiming fair or considerable skill in English
and of Anglophone public servants claiming fair or considerable skill in French.
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These men and women were mostly under 40 years of age;' had fewer
years of schooling than their Anglophone co-workers ;2 and were working
in non-professional and non-managerial positions, except for lawyers
and social scientists.?

333. Knowledge of the two languages varied according to an individu-
al’s type of work, but the variation was much less among Anglophones
than among Francophones. In general, proportionately more Franco-
phone managerial and professional personnel than Francophone clerical
workers were bilingual. The latter were more often bilingual than were
manual workers. In particular, a high proportion of managers as well as
physical and biological scientists reported competence in English. This
may reflect higher educational attainment or it may indicate that higher-
level positions place heavier demands on their incumbents to work in
English; both influences are probably at work. Among Anglophone
employees, capacity in French was generally meagre but was most often
found among managers and engineers.

334. For the seven agencies studied, bilingual ability was above the
average for the whole Public Service except in the RCMP, and the level
of receptive bilingualism was higher than facility in writing or speaking
the other language. Among the seven agencies there was little variation
in Francophones’ command of English, but there was considerable
difference in Anglophones’ ability in French between, for example, the
National Film Board and Air Canada.* Among other reasons, this is
probably because there are proportionately only half as many Franco-
phones in Air Canada as in the NFB, and because the NFB is a “cultur-
al” organization and produces many films in French.

2. Changes in language ability

335. An individual’s ability to speak both official languages may be
increased or diminished by his work; the environment in the Public
Service can reinforce or weaken language skills. In general it appears
that Francophones increase their ability in English in the Public Ser-
vice while Anglophones remain uniformly unilingual regardless of their
length of service.> Our research showed that the greater the length of
service for the Francophones, the higher they rated their proficiency in
English; but in no group of Anglophone employees, of whatever length
of service, did as many as 4 per cent describe their ability in French—
even their reading knowledge—as considerable. The generation of

1 Appendix III, Table A-40.
2 Chapter IX, Table 51.

3 Ibid., Table 50.

4 Appendix 111, Table A-4.

s Qur research was carried out in 1965 and therefore does not take account of the public
servants who have learned French in the Public Service language schools.
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Anglophone public servants now at the middle level has the same low
rate of bilingualism as their superiors, men who have been in the
Service perhaps 20 years longer. Among the Francophones, ability in
English and movement up the ladder of promotion are correlated.

336. Anglophone personnel have felt no necessity to change their
language preference and hardly any to increase their knowledge of
French. When the Francophones and Anglophones were compared as to
preferred language of work on entering the Service and language now
preferred (Table 31), it was clear that change has been confined to the
Francophones. Almost none of the Anglophones said they could work
best in any language but English while, on entry, 10 per cent of the
Francophones said they worked best in English and 33 per cent said
they could work in both languages. Furthermore, 57 per cent of the
Francophones stated that on entry they could do their best work only
in French, but only 32 per cent maintained that French was still their
best language of work. This represents a decline of 25 points of the
group as a whole. There was an increase of 22 points in those who said
they were professionally bilingual in all respects, and an increase of over
4 points in those who said they worked best in English. In contrast,
there was no significant change in the reported linguistic competence
of public servants of English or other mother tongues.

Table 31. Optimum Working Language

Percentage distribution of federal departmental public servants within mother-tongue
groups, by optimum working language! on entry into the Public Service and in 1965

Mother tongue

Optimum
language French English Other
of work
On In On In On In

entry 1965 entry 1965 entry 1965
French 57.4 31.9 0.1 0.1 1.7 0.5
English 9.8 13.3 98.3 98.0 95.4 96.7
English and French  32.8 54.8 1.6 1.9 2.9 2.8
.Total ©100.0 100.0 100.0 100.0 100.0 100.0
Sample 1,487 1,487 6,852 6,852 819 819

Source: Johnstone, Klein, and Ledoux, “Public Service Survey.”

1 Established by the answers to the following questions: “In what language(s) could you
have best performed your work initially? In what language could you best perform your
work now?
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337. Of those whose initial exclusive choice of working language was
English, 98 per cent were currently using it, but only 53 per cent of
those who claimed on entry that their best language of work was French
still did so.! Several other facts relating to retention of the mother
tongue and acquisition of the other language in the departmental Public
Service as a whole came to light as results of our research:? a) English
invariably survived as an optimum language of work; b) among persons
who said that they had worked best in French or equally well in French
and English when they joined the Service, 8 per cent said that they now
worked best in English; ¢) 14 per cent of those who said that on entry
they could work equally well in both languages now worked best in only
one—English in the great majority of cases; d) about 50 per cent of
those who had declared French as their best language of work on entry
were now able to work best in English or equally well in both lan-
guages; €) it was extremely unlikely that an Anglophone unable to work
in French or in both languages at the time of recruitment would acquire
this ability within the Public Service.

338. It was mainly in the first six years of employment that the
designation of French as a respondent’s optimum working language fell
sharply. After six years, the likelihood of change was significantly less.

339. Tendencies for the optimum working language to change also
varied geographically,® as one might expect. Those who said that, on
entry into the Public Service, English was their best working language
were unlikely to reverse their choice in any region of Canada except
Quebec. In Quebec, 20 per cent now worked equally well in both
languages or had changed to French as their best language for work,
while in the federal capital and everywhere else in Canada, less than 3
per cent reported developing similar competence in French. In Quebec
and the Atlantic provinces, we found the highest proportion of public
servants for whom French was still the best language of work—more
than 60 per cent. The greatest trend away from French occurred in the
Ottawa-Hull region, where 73 per cent of those who said that initially
they worked best in French reported that they now were more compe-
tent in English or equally competent in both English and French.

340. In the West it is understandably more difficult to preserve
bilingual capacity than it is in other regions: 54 per cent of those who
on entry were capable of working in both French and English felt at the
time of the survey that they could do their best work only in English. In
contrast, in the Ottawa-Hull area and throughout Quebec, 88 and 89
per cent respectively reported that they had remained bilingual.

1 Jbid., Table A-5.
2 See ibid., Table A-9
3 Ibid., Table A-6.
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341. Government departments varied in the likelihood. that persons
entering with a desire to work in French would be able to do so. Some
of the rates of survival of French as best working language are given in
Table 32. The figures indicate a virtual certainty that public servants
will be able to continue doing their best work in French or in both
languages in the departments of the Secretary of State and National
Health and Welfare, and the Dominion Bureau of Statistics; they also
suggest that there is much less certainty in the departments of Citizen-
ship and Immigration, Industry, Defence Production, and even External
Affairs.!

Table 32. Survival of French as the Optimum Working Language

Index of the survival of French as the optimum working language in selected federal
departments—Canada, 1965

Index1 Sample
%
Secretary of State 99.7 39
Dominion Bureau of Statistics 99.1 30
National Health and Welfare 98.7 74
Post Office 97.1 294
Finance 82.1 68
Citizenship and Immigration 76.4 34
External Affairs 72.8 52
Industry; and Defence Production 67.8 48
All departments 91.5 1,445

Source: Johnstone, Klein, and Ledoux, “Public Service Survey.”

1 Percentage includes those who said that on entry into the Public Service, and still in
1965, they could best perform their work in French or that they could work equally well
in both languages.

342. Pressures to use English at work, and particularly as the main
working language, were felt more keenly in more senior posts.2 Fewer
than 40 per cent of the managerial and professional staff who initially
stated that French was their best language of work still retained this
preference. By comparison, more than half of the clerical staff still
performed their work best in French, as did 60 per cent of all those in
other non-professional and non-managerial occupations. One in eight
managers and professionals had changed to English as their best lan-
guage of work.

1 These results are explained by the concentration of Francophones in the Translation
Bureau of the department of the Secretary of State, in the regional offices of the department
of National Health and Welfare, and in the field staff of pBs. But the situation is not the same
in the department of External Affairs, where the Francophones are scattered throughout
the department. The preceding paragraphs also show that these variations can be affected by

Iength of service, educational level, and occupation.
2 Appendix III, Table A-7.
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343. Ability and willingness to work in English appear to be condi-
tions of advancement in the Public Service for those of French mother
tongue. We compared salaries of men with up to 10 years’ service who
had, on entry, felt they did their work best in French; we found that
only 50 per cent of those who had remained unilingual had had salary
increases of $2,000 or more, while 65 per cent of those who had
acquired bilingual ability or who now felt that they worked best in
English had won similar increases. Among those with more than 10
years’ service, almost 11 per cent of those who remained unilingual in
French, but less than 5 per cent of those who had improved their
English, had received salary increases of less than $2,000.! Thus, it
appears to be advantageous for public servants of French mother
tongue to acquire proficiency in English, regardless of length of service.?

344. The situation in the seven non-departmental agencies surveyed
was similar to that in the departmental Public Service, but there were
some interesting exceptions. For instance, while Anglophones usually
reported little if any loss of capacity in English or little increase of
capacity in French, 11 per cent of the National Film Board employees ‘
who said that on entry to the Public Service English was their optimum
language of work now declared that they could do their best work in
French or that they could work equally well in both languages.?

345. The situation of French and of the two languages as preferred

~ languages of work was much more complex; it varied significantly from

one agency to another. The bare survival of French is probably not in
doubt, but it is quite clear that, in the seven agencies, between 1 and 17
per cent of those who claimed that on entry they could work best in
French or equally well in both languages now consider English to be
their best language of work. Those who had felt they could work
equally well in both languages tended to become—so far as language of
work was concerned—unilingual Anglophones, especially in Air Canada
and the National Research Council. There were two exceptions: the
cBc and the NFB. At the cBc, French and the two languages general-
ly survived as preferred languages of work; among those who had
originally worked equally well in both languages, 9 per cent now pre-
ferred to work in French. At the NFB there was no change among
Francophones who had originally favoured French or the two languages
as languages of work.

346. Most of those who said that French was their best language of
work at the beginning of their careers claimed that they could now work
best in English or equally well in both languages. They had learned
English together with the routines of their jobs.

1 Appendix III, Table A-8.

2 However, we cannot be sure that these differences are statistically significant.
3 Ibid., Table A-9.
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347. This change varied according to individuals’ ranks and occupa-
tions. In Air Canada, the NRC, and the cMHC, the highest rate of
conversion to working in English was found in the senior posts, suggest-
ing that these organizations “think in English” even more than our
figures have indicated. In the NFB, the lower-level employees who had
declared that French was their optimum language of work on entry to
the Public Service were more likely than the middle-level and senior
staff to say that they could now work best in English or equally well in
both languages. In the cBc, the division was between production
stafi—most of them in television—and the clerical or service personnel;
the former did not acquire English or both languages as working lan-
guages nearly so often as the latter. In the cMHc, the survival of
French varied inversely with salary and seniority; it was assured in
Quebec, in doubt in the federal capital, and in danger elsewhere.

348. Our data on language of work illuminate the foregoing observa-
tions, for there are significant differences among the agencies.! Also,
except in the NFB, the non-French language groups did not account for
the variation; staff of French mother tongue accounted almost exclusive-
ly for the degree to which French was used as a language of work. At
the extreme ends of the scale are the cBc, where Francophones used
French much more than English as a language of work, and the NRC
and Air Canada, where Francophones worked mostly in English.
Between these extremes were the NFB, where French was used slightly
more than English by the Francophone staff, and the cMHc, Bank of
Canada, and rRcMp, where English was the dominant but not the sole
language of work for the Francophones.

349. We searched for regional variations in two agencies, the cBc
and the cMHC. Only when working in Quebec among an overwhelming
majority of Francophones did the Anglophones use French as much as
half the time. In Ottawa, practices were no different from those in any
other English-speaking part of the country: English was used not just
mainly but nearly exclusively as the language of work. Only in Quebec
were Francophones able to work in French as often as in English.

350. Most employees of English mother tongue, along with a few
whose mother tongue was French and nearly all those of other mother
tongues, were most comfortable working in English; those who could
work effectively either in both languages or in French alone were almost
all of French mother tongue. However, except for a relatively insignifi-
cant number of individuals in the NFB, Anglophones who worked best
in English could work-only in English, while Francophones who worked
best in French often had to work in English much of the time, particu-
larly in Air Canada and the Nrc. Some agencies, because of their

1 Appendix III, Table A-10.
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functions, often used both languages, but there was still much less
freedom for Francophones to work in their best language. Those who
regarded themselves as bilingual worked far more often in English.?

C. Language Use in Practice

1. Language of service

351. In a bilingual country, the use that governments make of the
two languages in dealing with the public is an important indication of
quality of service. Service is bound to be better when a citizen can do
business with the government in the official language with which he is
most familiar. ' '

a) Meeting the public in person or by telephone

352. Recognizing that improved service must involve a higher degree
of bilingualism, the Civil Service Commission began in April 1962 to
exercise its new powers by setting out language standards for offices in
regions where both English and French were spoken.? Three rules were
published as a guide for making staff appointments and as a goal to be
approached by field offices. They were revised and formally established
on March 17, 1967 in the Public Service Employment Regulations:

4. (1) (a) where forty per cent or more but less than sixty per cent of
the public served by the unit have the English language or the French
language, as the case may be, as their mother tongue, every employee in
the unit shall be sufficiently proficient in both those languages to permit
the functions of the unit to be performed adequately and effective service
to be provided to the public so served;

(b) where ten per cent or more but less than forty per cent of the public
served by the unit have the English language or the French language, as
the case may be, as their mother tongue, the minimum number of employees
in the unit who are sufficiently proficient in both those languages to permit
the functions of the unit to be performed adequately and effective service
to be provided to the public shall be such that in the aggregate the number
is in the same proportion to the total number of persons on the staff of the
unit as the said percentage is of the total number of persons comprising
the public so served; and _

(c) every employee who is in a position that requires the performance
of duties of a supervisory nature shall be sufficiently proficient in the
English language or in the French language or in both languages, as the
case may be, as will permit effective direction to be given to the persons
supervised.

1 Jbid., Tables A-11 and A-19, .

2 Civil Service Commission, “‘Language in Civil Service Appointments,” Memorandum to
Operations Branch (MOB 8-1962), File 334, Ottawa, April 2, 1962. ’
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(2) Where in accordance with any directive of a specific or of a general
nature of the Commission, but subject to subsection (3), ten per cent or
more of the public served by a unit have the English language or the
French language, as the case may be, as their mother tongue, proficiency
in both those languages shall, notwithstanding anything in these Regulations,
be regarded in every case in which such proficiency ‘it not an essential
qualification for a position as a desirable qualification for the position.

(3) For the purposes of subsection (2), where the unit is the headquarters
office, or a part thereof, that is located in the National Capital Region, as
that expression is defined in the National Capital Act, the public served
by the unit shall be deemed to be all the people in Canada.®

353. These regulations deal explicitly for the first time with the
federal capital. Taken as a whole, the provisions for the capital mean
that bilingual candidates for headquarters positions (other than those
for which bilingualism is essential) should receive preferential consider-
ation. But the regulations do not clearly specify a rule of proportionality
of bilingual headquarters staff to the size of the minority group in the
client population. The regulations dealing with the capital are not sub-
ject to such precise interpretation as those dealing with all other parts of
Canada. Bilingualism is “desirable” for those positions for which it is
not essential, and these positions are presumably designated:in accord-
ance with the criterion of “effective service . . . to the public.”

354. The Public Service is apparently still a long way from meeting
the standards of bilingualism which it set in 1962. Table 33 lists several
regions with language minorities and the linguistic skills of local federal
employees. Clearly, Anglophone clients are better off. The proportion
of employees who can deal with them in English is considerably
greater than the relative size of the English-speaking community
in any locality. In Montreal, Granby, Chicoutimi, and Edmundston,
for example, at least 95 per cent of the public servants can deal
with the public in English. Only rarely does an Anglophone meet a local
federal official who cannot speak his language. In ' contrast, Franco-
phone minorities are very much “underserved,” and the occasional
proportional excess of Francophone public servants over Francophone
residents in English-speaking districts is nothing like that of Anglophone
officials in French-speaking regions. In Cornwall, for example, the
Francophone minority is more than 40 per cent of the population;
according to the regulations of both 1962 and 1967, all employees
ought to be bilingual. Instead, nearly half know only English. Among

those cities with a Francophone minority of less than 40 per cent, St.

Boniface seems especially poorly served. In the federal capital—wheth-
er considered as the city of Ottawa or both Ottawa and Hull and their
surrounding districts—there is less than adequate service in French.

1 Public Service Employment Regulations, 1967,

Achievement
of standards
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355. In most parts of Canada, including the federal capital region,
the Francophone minorities have much more difficulty finding someone
who can speak their language than do Anglophones in those parts of the
country where English is in the minority position.

356. Our survey of the whole Public Service confirmed this. We
asked respondents whether they dealt largely with Anglophone or Fran-
cophone members of the public. Ideally, the answers should have
reflected the distribution in the male labour force, 26 per cent of which
is of French mother tongue. However, only 9 per cent of all federal
employees reported considerable contact with the Francophone public.
This suggests either that Francophones are less likely to approach
federal officials than are Anglophones or—more probably—that when
they do they often use English.

357. The survey permitted us to identify those who served the
English- and French-speaking public. Table 34 shows that 87 per cent
of public servants of English mother tongue have considerable contact
with the Anglophone public and 66 per cent simply never met a Franco-
phone. Significantly, on the other hand, 37 per cent of the French
mother-tongue group have considerable contact with the Anglophone
public, although these public servants are more likely to be in positions
dealing primarily with the Francophone public; 82 per cent of the
public servants reporting considerable contact with Francophones are
themselves of French mother tongue.

Table 34. Mother Tongue of Public Servants and Contact with the Public

Percentage distribution of federal departmental public servants of French and English
mother tongue, by amount of contact with the Francophone or Anglophone public—
Canada, 1965

Contact with
Anglophone public

Contact with
Francophone public

Amount of

contact Mother tongue Mother tongue

with All public All public
public French English servantst French English servantsl
None 6.1 66.1 53.6 8.2 4.4 5.2
Limited 24.4 27.6 26.5 26.4 5.3 9.8
Fair 34.1 4.1 10.5 28.5 3.4 8.9
Considerable 35.4 2.2 9.4 36.9 86.9 76.1
Total 100.0 100.0 100.0 100.0 . 100.0 100.0
Sample 1,487 6,852 9,158 1,487 6,852 9,158

Source: Johnstone, Klein, and Ledoux, **Public Service Survey.”
1 This category includes those of mother tongues other than French or English.
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358. There is an obvious corollary finding. Non-Francophone public
servants who deal with Francophones have higher abilities in French
than do their colleagues who deal only with Anglophones: 34 per cent
of the former rated themselves as bilingual, in contrast with less than 1
per cent of the latter.! But two-thirds of the non-Francophones who
deal extensively with Francophones do not consider themselves compe-
tent in French. By contrast, four out of five public servants of French
mother tongue who need English at work say they can use the language
effectively. Comparing Francophone public servants who never use
English at work and non-Francophones who often need French, about
the same proportion are bilingual. Such figures confirm the general
impression that, for the whole population, citizens dealing with the
government in French are much more likely to have difficulty.

b) Written communication?

1) Correspondence

359. In 1965, federal departments and agencies received just under
14 million letters; more than a million and a half, or 12 per cent, were
in French. There was a great variation among departments: the depart-
ment of National Health and Welfare and the Unemployment Insurance
Commission received 35 per cent of their letters in French; the Civil
Service Commission, 23 per cent; the department of National Reve-
nue—Taxation division and the National Gallery, 20 per cent; the
department of Agriculture, 19 per cent; and the House of Commons, 25
per cent. In contrast, the departments of National Defence, National
Revenue—Customs and Excise division, and Citizenship and Immigra-
tion received only 3 per cent of their letters in French; the National
Research Council and the Treasury Board, 1 per cent, and the Comp-
troller of the Treasury, Export Credits Insurance Corporation, and the
Fisheries Research Board of Canada, less than 1 per cent.

360. For many years, in most departments, all letters received in a
language other than English were immediately sent for translation. For
French, this practice is now growing less common. Generally, letters
written in French are passed to the division or agency concerned and
only when no official in that unit understands French is a letter sent for
translation. In the departments of National Defence and National
Health and Welfare, precise directives have been issued to limit transla-
tion, reducing the volume of work for their translation divisions. How-
ever, in 15 departments and -agencies, letters received in French are still
sent directly for translation before being filed.®

1 Appendix III, Table A-12.

2 Based on Jacques LaRiviére, “La traduction dans la fonction publique,” a study pre-
pared for the R.C.B.&B. ’

3 See Appendix III, Table A-13.
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361. Most departments said that they replied in the language of the
correspondent when it was French or English, but some indicated that
they occasionally replied in English to avoid delay. When the language
was other than French or English, the practice of the departments
varied. In the department of National Defence, for example, if the
correspondent lived in Canada, letters were answered in English when a
foreign language was used; a letter from outside Canada was answered
in the language of the correspondent. In the Immigration division of the
department of Citizenship and Immigration, letters received in lan-
guages other than French or English were always answered in English.
In nearly all departments, replies to correspondence in French were
drafted in English and then translated. Even if the information needed
for the reply was gathered by a Francophone, English was used either
because the person signing the letter was an Anglophone or because an
English version was required in the file for use by unilingual Anglo-
phone officials. In Quebec regional offices of federal departments,
French correspondence was usually but not always dealt with in French.

2) External formst

362. External forms, as distinguished from internal forms, are those
originating in a government department or agency and filled in by
private organizations or individual citizens for return to the government.

363. The majority (57 per cent) of external forms were in both
languages, either in a bilingual presentation or in two separate versions
(Table 35). There was variation between departments. All 300 forms of
the Secretary of State were bilingual, as were those of the Queen’s
Printer, the International Joint Commission, and the Royal Canadian
Mint; others had all their forms available in both languages, either
separately or bilingually: the department of Veterans Affairs, the Air
Transport Board, the Canadian Pension Commission, the Office of the
Chief Electoral Officer, and the House of Commons are examples. In
the department of External Affairs, the Civil Service Commission, the
Post Office, and the Taxation division of the department of National
Revenue, more than 90 per cent of the forms were in both languages. In
the departments of Agriculture, National Health and Welfare, Mines
and Technical Surveys, and Northern Affairs and National Resources,?
and Air Canada, the National Gallery, the Dominion Bureau of Statis-
tics, and the Board of Transport Commissioners, between 60 per cent
and 90 per cent were in English only. The department of Defence
Production, Atomic Energy of Canada Ltd., the National Energy

1 The complete tabulation of data on language use in external forms by individual depart-
ments and agencies is given in Appendix III, Table A-14.
2 Since our research was completed some departments have been reorganized and renamed.
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Board, the Export Credits Insurance Corporation, the Atlantic Develop-
ment Board, and the office of the Auditor General had more than 90
per cent of their external forms in English only.

Table 35. Language of External Forms

Distribution (in numbers and percentages) of external forms of federal departments
and agencies, including Crown corporations, by language—Canada, 1964

Number A
English only 2,984 42.4
French only 68 1.0
English and French (two separate forms) 2,108 29.9
Bilingual (one form only) 1,820 25.8
English and bilinguall ) 61 0.9
Total 7,041 100.0

Source: LaRiviére, “La traduction dans la fonction publique.”
1 In these cases there was a bilingual form for Quebec and an English form for the rest
of Canada.

364. More than half of the French forms were published separately
rather than in a bilingual version, thus complicating distribution and
increasing the cost of printing. Sometimes a bilingual form needs to be
larger, but most departmental forms have very little text and could
easily be printed bilingually. A Glassco Commission study of 4,000
external forms (65 per cent in English only, 23 per cent in two
versions, and 12 per cent bilingual) concluded that 84 per cent of the
total could have been bilingual with little increase in costs.

365. Although the departments said forms published in two separate
versions were distributed in all departmental offices, it was generally
difficult for Francophones to obtain forms in French if they lived
outside Quebec, even where there was a large Francophone minority.
For example, in Moncton, the forms of the departments of National
Health and Welfare and Agriculture and the office of the Chief Elector-
al Officer were not available in French. French forms were not available
in the offices of the department of Agriculture in Cornwall, North Bay,
Sudbury, and St. Boniface. In contrast, English forms were available in
all towns in Quebec where the federal government maintained offices.

3) Publications!

366. The availability of publications in both English and French
depends on the topic and the size of the readership. In 1964, all
publications of the departments of National Revenue—Taxation division,

1 The complete tabulations of data on language use in publications by individual depart-
ments and agencies appear in Appendix III, Table A-15.
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Industry, External Affairs, Public Works, Finance, Justice, and the Post
Office, the Civil Service Commission, and the National Film Board were
published in both languages. In most other departments and agencies,
the number of publications issued in French was relatively small. The
most notable was the Dominion Bureau of Statistics where only 94 out
of 572 publications in 1964 were bilingual, excluding census material,
which is always published in both languages (about 75 bulletins).
Overall, 45 per cent (18 million words) of government output was
available in French. Publications appearing only in French amounted to
only 386,000 words, 1 per cent of the total.

367. In many departments, litle more than a third of the publica-
tions were translated into French. This was the case in the department
of Mines and Technical Surveys (9 out of 25), Labour (19 out of 55),
Northern Affairs and National Resources (12 out of 34), rReMP(10 out
of 26), Transport (13 out of 49), Fisheries (7 out of 22), and
Agriculture (18 out of 68). They were always publications of general
interest. )

368. Virtually all federal government publications in French were
translations and they were often issued late. In the department of Mines
and Technical Surveys, for example, the delay was three to six months;
in Agriculture it was a year. The Quebec farmer, who rarely speaks
English, thus finds himself at a disadvantage vis-a-vis his Anglophone
competitors. In the department of Fisheries, one of the bilingual publi-
cations, Cost and Earnings of the Quebec Fishing Fleet, was issued in
French each year three months after its publication in English. In the
department of Labour, the French edition of the periodical Labour
Gazette was issued with a delay of one to three months. In the Domin-
ion Bureau of Statistics we found for example that the extremely
important publications Public and Private Investment in Canada was
issued in French about five or six weeks late, forcing Francophone
economists or others interested in public affairs to use the English
version. Another publication addressed particularly to Quebec, Road
Transport of Merchandise—Province of Quebec, was issued in French
two months after the English version. In the department of External
Affairs, the French version of the monthly review External Affairs was
issued with a delay of up to three weeks. In the department of Defence
Production, delays of 20 months were observed.

369. The rights of Francophone readers of these publications are
affected in two ways. First there is the obvious disadvantage of delay.
Second—and more important—is the fact that the translations are
always from English to French so that, even if the difficulty of delay
were solved, the Francophone always gets a version which, though in
his language, is Anglophone in its outlook.
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4) Signs

370. Signs on federal bulldmgs were generally bilingual in Ottawa
and Quebec, but in the offices of a certain number of departments in
Ottawa—and also in Montreal—signs were often in English only. Over-
seas offices of the departments of External Affairs and Citizenship and
Immigration very often had signs only in English or in Enghsh and the
local language.

2. Language of work

a) Formal communications

371. Formal communications within the Public Service include
forms, manuals, directives, and other documents for the use of staff
members.

1) Internal forms!

372, Only 15 per cent of the internal forms were available in both
languages (Table 36). English was used almost exclusively by several
large users of internal forms, such as the departments of External
Affairs (1,205 forms) and Agriculture (1,750), the Dominion Bureau
of Statistics (1,625), Canadian National (2,092), and the department
of National Defence (6,063).

Table 36. Language of Internal Forms

Distribution (in numbers and percentages) of internal forms used in federal depart-
ments and agencies, including Crown corporations, by language—Canada, 1964

Number %
English only 30,582 83.8
French only 323 0.9
English and French (two separate forms) 2,232 6.1
Bilingual (one form only) 3,289 9.0
English and bilinguait 67 0.2
Total 36,493 100.0

Source: LaRivi¢re, “La traduction dans la fonction publique.”
11In these cases there was a bilingual form for Quebec offices and an English form for
offices in the rest of Canada. .

1 Complete data on language use in internal forms by individual departments and agencies
are given in Appendix III, Table A- 16 R
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373. Some organizations offered to justify the predominant unilin-
gualism of their forms. The Canadian Pension Commission said it had no
need for French forms since all its staff members were bilingual or
spoke English only. This attitude is of particular importance when
examining the Anglophone public servants’ motivation for acquiring a
working knowledge of French. The Immigration division of the depart-
ment of Citizenship and Immigration appealed to tradition: “Historical-
ly, internal forms have only been available in the English text.” Finally,
cMHC explained that its forms were for use in the head office where
the overwhelming majority of its employees spoke only English.

2) Manuals and circularst

374. The number of manuals reported was 25,172, of which 99 per
cent were in English only. The department of National Defence pro-
duced 24,497 of these, of which only one-fifth of 1 per cent were in
French. Of the 675 manuals produced in the other departments and
agencies, 160 or 24 per cent were available in a French version. In
many important departments and agencies, all manuals were in English
only: the departments of Trade and Commerce, Northern Affairs and
National Resources, Mines and Technical Surveys, and Labour, the
National Library, and Air Canada (200 manuals). In the RCMP, only 2
of 22 manuals were available in French. The only department with no
unilingual manuals was that of the Secretary of State.

375. Manuals as working instruments for officials are vitally impor-
tant. They are the rule books and chief sources of information about
many government activities. Intimate acquaintance with these manuals
is often a prerequisite for promotion; clearly, a person who has trouble
with English would be handicapped in acquiring this knowledge. Also, if
a Francophone official is pressured to use English manuals constantly, he
is in danger of gradually losing his ability to work in French; French
cannot be a language of work without French-language manuals.

376. The administrative circular is an essential instrument for com-
munication within departments since it is the vehicle for promulgating
many directives. In 25 departments and agencies, circulars were pub-
lished in both languages. In all the others they were always or almost
always published only in English,

377. Circulars distributed in the local offices of departments in Que-
bec are generally bilingual, but this"was not the case for all federal
agencies with head offices in that province: Air Canada published all its
directives in English.

1 Complete data on language use in manuals by individual departments and agencies are
given in Appendix III, Table A-17.
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378. Divisions within one department sometimes had different poli-
cies. In the department of National Revenue, the Taxation division
published its circulars in both languages, while the Customs and Excise
division used English only.

3) Filest

379. In many departments, a document written in French was never
filed or classified without being first translated into English, since these
documents might be used in the future by unilingual Anglophones. Only
11 departments or agencies never translated their documents before
filing: External Affairs, the Secretary of State, the Auditor General, the
National Library, Canadian National, the Canadian Pension Commis-
sion, the Tax Appeal Board, the Queen’s Printer, the Office of the Chief
Electoral Officer, the Atlantic Development Board, and the Farm Credit
Corporation. By contrast, 30 of 71 departments and agencies translated
every French document into English as a matter of routine before filing.

380. Most file systems need an index and, in Ottawa, indices were
almost without exception in English only. In Quebec branch offices,
there were proportionately far more indices in French or in both lan-
guages but, even here, half the offices maintaining an index kept it only
in English.

b) Informal communications

381. Much of the communication within any office is oral and infor-
mal. The informal language of work determines the real level of active
participation of individuals in the organization, because employees learn
essential information and try to put across their ideas in casual conver-
sation or in team work. Language handicaps here will limit any per-
son’s contribution to the work in hand because a “foreign” cultural
climate will make the individual’s creative contribution to the organiza-
tion difficult if not impossible.

382. The narrow limits of policy on language of work indicate little
official concern with the problem that faces a Francophone in the Public
Service. Table 37 indicates clearly that the use of French in the federal
government is disproportionately restricted: 97 per cent of the Anglo-
phones reported either exclusive or dominant use of English on the job,
and almost 86 per cent said that they never used French. By contrast,
only two-fifths of the Francophones reported their main working lan-
guage to be French, while two-fifths said they worked predominantly in
English and one-fifth sald they used Enghsh and French more or less
equally.

1 Complete data on language use in the files of individual departments and agencies are
given in Appendix III, Table A-18. .
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Table 37. Use of French and English at Work

Percentage distribution of federal departmenta) public servants of French or English
mother tongue, by frequency of use of French and English at work—Canada, 1965

Mother tongue

French English

Use of Use of Use of Use of

—T T French English French English

Sample : 1,487 1,487 6,852 6,852

Always 11.4 1.5 0.4 87.8

Most of the time 27.4 32.0 0.4 9.0

About half the time 22.2 20.0 1.2 1.1
Fairly frequently but

less than half the time 16.2 17.4 1.2 0.2

Qccasionally 17.6 16.5 11.2 0.5

Never 5.2 6.6 85.6 1.4

Total 100.0 100.0 100.0 100.0

Regional
factors

Source: Johnstone, Klein, and Ledoux, “Public Service Survey.”

383. Comparison of the coincidence of optimum and actual language
of work indicates decisively that Anglophone employees enjoy a signifi-
cant advantage over their Francophone colleagues in this respect.!
Among those who said that they could work best in English, 86 per
cent worked exclusively in English, 97 per cent were able to use it most
of the time, 3 per cent had to use French often, and 84 per cent said they
never had to use it. Among those who said that French was their best
language of work, 29 per cent were able to work exclusively in French,
74 per cent could use it most of the time, 47 per cent had to use
English frequently. Among those who claimed that they could work
equally well in both languages, 48 per cent worked mostly in English
and 26 percent worked mostly in French.

384. Language use in general followed regional linguistic characteris-
tics. The ability to work in English was virtually a requirement for
employment in the Public Service except in Quebec. In the western
provinces, 99 per cent said that they were required to use only English
in their first job in the federal service.? In the rest of Canada the propor-
tions were similar: New Brunswick, 93 per cent; Nova Scotia, over 99
per cent; Prince Edward Island, 97 per cent; Newfoundland, 99 per
cent; and Ontario (except for Ottawa), 98 per cent. Only in Quebec

1 Appendix III, Table A-19.
2 Ibid., Table A-20.
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and the federal capital were sizable proportions of public servants
required to use French on their first job. In all Quebec except Hull, 84
per cent said they needed French—27 per cent exclusively and 57 per
cent together with English. In the federal capital, 81 per cent needed
only English, less than 1 per cent needed only French, and 18 per cent
needed both on their first jobs.

385. Clearly, a Francophone recruit to the Public Service is at a
disadvantage unless he seeks out a post in Quebec. Those of non-French
mother tongue who wanted a first job where only English was required
were given one 98 per cent of the time. Those of French mother tongue
-who wanted to work in French got the desired type of post only 31 per
cent of the time.!

386. Our surveys found no significant changes in patteins of language
use over the last 20 years.2 In the Public Service as a whole, about 18
per cent of all staff recruited in that time were required to use French in

their first job. In Quebec and the federal capital alone, there was a

small increase in the percentage of first posts requiring French: from 83
per cent in Quebec before 1950 to 88 per cent in 1961; and in the
capital region, from 18 per cent before 1950 to 22 per cent in 1961.
The latter change is statistically large—an increase of a quarter over the
original figure—but remains low considering the fact that Ottawa as the
capital of a bilingual country has a particular responsibility to reflect the
equality of the two linguistic communities.

D. Language Use in Three Selected Departments

387. The language practices of the department of External Affairs,
the Taxation division of the department of National Revenue, and the
Treasury Board were selected for close examination because they com-
prise a fair cross-section of the Public Service as a whole, and because
each is involved in one or more of the federal government’s main
activities. External Affairs is one of the highly professionalized sectors
of the Public Service, where a lifetime career is strongly emphasized.
The Taxation division of the department of National Revenue epito-
mizes government departments with decades of experience in dealing
directly with the public through a chain of regional offices. The Trea-
sury Board, one of the most important central agencies of government,
has a pervasive effect on staffing and on the allocation of funds through-
out the Public Service, with far-reaching implications for the language
practices of the Service.

1 Jbid., Table A-21.
2 Ibid., Table A-22.
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1. The department of External Affairst

388. This department provides official channels of communication
between Canada and other countries, informs the Canadian government
about developments abroad, and safeguards the interests of Canada and
Canadians in foreign countries. To do so, it maintains about 78 embas-
sies, 20 high commissions, 16 consulates and consulates general, and a
number of missions and supervisory commissions. The department par-
ticipates in international organizations on behalf of the Canadian
covernment; its officials regularly attend meetings of international bodies
and can be said to present the “image” of Canada to foreign govern-
ments. S

389. We focussed our attention on the department’s central adminis-
tration in Ottawa. In 1965 the Ottawa staff was concentrated in 25
divisions and several smaller units.2 There were three types of divisions:
political, technical, and administrative. The six political divisions were
organized on geographic lines: United States, Latin American, Com-
monwealth, European, African and Middle Eastern, and far Eastern
divisions. The 10 technical divisions included the Disarmament,
Defence Liaison (1), Defence Liaison (2), Economic, Protocol, and
Information divisions. The remaining divisions were broadly defined as
administrative: Communications, Finance, Administrative Services, Per-
sonnel Operations, and Personnel Services are examples.

a) Language use

390. In 1965 the central administration reported that French was
used for less than 5 per cent of its written material. Even this low rate
of use was not representative: nine divisions reported that they never
used French, oral or written, and the range in the use of written French
was from one one-hundredth of 1 per cent in the Commonwealth
division to about 20 per cent in the European and Press and Liaison
divisions.

391. The political divisions averaged 4 per cent of their written work
in French, but the European division accounted for a much higher
percentage than the others—it had a bilingual head and has traditional-
ly been one to which many Francophones are assigned. Administrative
divisions averaged 3 per cent of their written production in French and
functional divisions 6 per cent. The latter was attributable largely to

1 Based on Gilles Lalande, The Department of External Affairs and Biculturalism: Diplo-
matic Personnel and Language Use, a study prepared for the R.C.B.&B. (Ouawa, 1969).

2 The Lalande study surveyed a total of 27 units. Most of its statistics were drawn from
questionnaires completed either by these units in the central administration or by missions

abroad.



Language Use

departimental -relations' with the Canadian’ public, particularly in the
Press and Liaison, Passport, and Information divisions. In all, 18 divi-
sions reported that they sometimes used ‘written French; in the other
.mne, French was never used v

b) Linguistic composition of the staff

392. Although written French was so seldom used as a working
language in External Affairs, many of the Ottawa-based staff said they
could perform part of their duties in either French or English. Returns
from heads of divisions revealed that 45 per cent of the Foreign Service
Officers, 30 per cent of the External Affairs Officers, and 33 per cent of
the clerical and administrative staff were bilingual. Most respondents
cited lack of bilingual staff as the main reason for the limited use’ of
French. Other factors mentioned were the need for efficient and prompt
work, the practical need to use English, the long tradition. of using Eng-
lish, and the influence of an industrial and technical vocabulary drawn
from the United States.

393. There were some positive indications that French could become
a working language: the concentration in some foreign missions or
Ottawa divisions of Francophone officials, and a comparatively high
proportion of Anglophone officials claiming to speak adequate French.
The department thus has good resources for making French a language
of work. But these resources need the support of policy and appropriate
working arrangements. With this in mind, we made a special survey of
the Foreign Service Officers.

c) Survey of Foreign Service Officers (FSos)

394. In September 1965, there was only one Francophone—the
under-secretary—among the six senior officials in the central adminis-
tration of the department. Only 17 per cent of the staff at the upper
level were Francophones.! Among the Foreign Service Officers (all fully
qualified diplomatic officials), about 21 per cent were of French mother
tongue,

395. We observed a similar tendency in the appointment of Fsos to
heads of divisions in the central administration. Only two of the 20 Fsos
in these positions in September 1965 were Francophones, and both had
charge of units generally regarded as of secondary importance. Between
1945 and 1965, only 7 of the 61 Fsos appointed heads of divisions were
Francophones.

1 See Appendix III, Table A-23.

Bilingual
capacity

Composition
at upper
levels

Division
heads

{145°



The Work World

“Parachuting”

Missions
abroad

Recent
changes

146

396. The “parachuting”® of heads of missions may have helped to
correct this imbalance. Most Anglophones appointed heads of posts
between 1945 and 1965 were career officers who had worked their way
up the ladder, but a significant proportion of Francophones receiving
such appointments were brought into the department from outside by
Orders-in-Council or were recruited as political nominees. Such “para-
chuting” may have been intended to balance the department’s linguistic
composition at the senior level, but it did not alter the fact that Franco-
phones suffer a distinct disadvantage in seeking promotion to the senior
headquarters positions. :

397. By contrast, proportionately more Francophone than Anglo-
phone Fsos became heads of missions abroad between 1945 and 1965.
Nevertheless, no Francophone has ever been head of mission in Wash-
ington or in any Asian country and very few have been heads of
missions in Commonwealth countries. Francophones hold a dispropor-
tionately high percentage of such senior posts in Latin America and
Western Europe.

398. The embassy and the consulates in France were the only mis-
sions where French was used to a significant extent. In other countries
which have French as an official language, the department’s missions
used French essentially for local convenience rather than for official
purposes. Similarly, the department seemed to take little or no account
of the fact that in other countries French, though not an official lan-
guage, was preferred by the host government as a language of diplomatic
communication or was commonly used by the population.

d) Evaluation

399. There seems to have been some increase in the use of French in
External Affairs in the three years since our survey was concluded in
1965,2 but there has been little tendency for language use to change
significantly. Nevertheless, the department of External Affairs as a
whole constitutes an impressive example of unused linguistic resources;
these resources represent a considerable potential, especially when com-
pared with those of other departments. The situation in this department
demonstrates that individual bilingualism, when faced with the enor-
mous weight of well-established traditions, cannot by itself make an
organization bilingual unless the minority language is defined and sup-
ported as the official language of work in specified parts of the
organization.

1 This term has had some pejorative connotations, but its usage is now sufficiently wide-
spread to preclude any misunderstanding in this respect.

2 See Pau! Martin, “Bilingualism in the Department of Extemal Aﬂ'axrs," External Af-
Sairs, XIX, No. 8 (Ottawa, 1967), 320. . . .
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2. The department of National Revenue—Taxation division!

400. The department of National Revenue is the third largest em-
ployer in government, after the departments of National Defence .and
the Post Office. It has two main divisions: Customs and Excise, and
Taxation. We studied intensively only the latter.

401. The Taxation division is responsible for assessment and collec-
tion of income taxes, estate taxes, gift taxes, part of the old age security
tax, and federal pension plan contributions. In addition, under the terms
of a 1962 agreement between the federal government and the provinces,
the division is charged with the collection and accounting of certain
provincial taxes for all provinces except Quebec. Its goal, then, is to
obtain public compliance with taxation legislation, both federal and
provincial. To do so, it deals directly with many citizens through its
regional offices.

a) Linguistic composition

402. About 30 per cent of the employees in the head office of the
- Taxation division in Ottawa were Francophones, but most were at the
lower levels of the organization: they made up 45 per cent of the
employees earning less than $6,200 a year but only 16 per cent of all
employees above that level. Not one of the top echelon of head office—
branch directors and assistant directors—was a Francophone. Only 7 of
the 53 section supervisors or group heads were Francophones. At all
levels, Francophones were not evenly distributed throughout head
office. The highest concentration of Francophones earning more than
$6,200 was in the Legal branch (25 per cent of the staff); under the
$6,200 level, the proportion was highest in the Planning and Develop-
ment branch (61 per cent). .

403. In the Montreal office, approximately 83 per cent of all
employees were Francophones in January 1966. Of the 107 staff mem-
bers at the level of unit head and above, 94 were reportedly bilingual
but, even here, two of the three most senior supervisory positions were
held by unilingual Anglophones. ‘

404. The linguistic composition of the senior staff in Montreal corres-
ponded in general to the distribution of the population it served, but in
Ottawa it was radically different. As long as there is only a handful of
Francophone senior officials in head office, the department’s hierarchy
will tend to be out of touch with French-speaking Canada, and not
many Francophones of talent will feel induced to join it.

1 Based on Peter Pitsiladis, “Bilingualism and Bxculturallsm in the Department of Nauonal
Revenue (Taxation Division),” a study prepared for the R.C.B:&B. - -

Head office

Montreal
office

© 1147



The Work World

148

405. The strong regional orientation of this division clearly provides
opportunities for increased participation of Francophones, together with
a structural framework for the use of French as a working language.
However, the trend to recentralization in the department—particularly
with the establishment of a computer data centre in Ottawa—may very
well adversely affect the possibilities for the growth of institutional
bilingualism inthe department, in view of the absence of individual
bilingualism in the head office.

b) Language use

406. Except for dealings within Quebec and with some French-
speaking countries, English was the only language of communication
between the head office of the division and other departments of gov-
ernment and the public. Since the head office has limited bilingual
capacity, English was the predominant language of oral communication
even with branch offices in Quebec.

407. At the district level, however, offices were equipped to give
service to the local clientele in the appropriate official languages. French
and English were used in the Quebec offices and by offices outside
Quebec fully or partly staffed by bilingual employees. As a matter of
policy, all correspondence received from taxpayers in French was
answered in French. Inquiries from Francophone taxpayers to head
office were either redirected to the appropriate district office or
answered in French directly, through the use of translation facilities.
But personal meetings with taxpayers and their representatives in head
office were usually held in English, regardless of the language of the
taxpayer.

408. English was used throughout the head office organization,
except for informal communication among Francophone employees.
English was also the dominant language in all district offices, except for
the four in Quebec. All the Quebec offices except the one in Montreal
were for most purposes French-language offices. French was the domi-
nant language of work in Montreal but, because of the larger number of
Anglophone residents in Montreal and on staff in the Montreal office,
English was used extensively. Formal communications among members
of the Montreal staff were written in the language of the sender. Simple
communications from a supervisor to a subordinate were usually written
in the language of the recipient unless the supervisor was himself a
unilingual Anglophone. Formal general instructions and circulars were
written in both languages. In group meetings where unilingual Anglo-
phones were present, English was usually used to accommodate them.
Written communications from head office to Montreal were usually in
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English but those from Montreal to head office could be sent in either
language. At the higher level, English was usually used because of
limited bilingualism in the head office. At lower levels in the Montreal
organization, technical assessing reports to the head office could be
prepared in French at the discretion of the assessor.

409. Formal policy statements and procedural instructions were usu-
ally made available in both languages, although the English versions
preceded the French by some four to six months.

410. Over the years French has become the basic language of work
in the Montreal office, as more Francophones have joined the staff and
been promoted to supervisory positions. In all the Quebec offices,
French can now be used more extensively on the job and slightly more
frequently in .communications with head office.

411. In head office, changes in the participation of Francophones at
the senior levels and in the use of French were not nearly as pro-
nounced. There was widespread acceptance of the need to deal with
taxpayers in the official language of their choice, but this did not extend
to .interoffice oral communication. The extremely limited bilingual
capacity among Anglophones in the higher echelons accounted for the
meagre use of French, and for the prevailing attitudés towards language
use and the participation of Francophones.

412. Interoffice reports and other memoranda in French were possi-
ble within some branches and at certain levels of head office. Some
officers expressed a desire to learn French, but few seemed sufficiently
motivated actually to do so. Their attitude could be explained by the fact
that Francophone staff could look after Francophone clients and, since
those in responsible posts were able to “deal with Ottawa in English,
there was little need for change. While acknowledging the need for
more Francophones in district offices, most officers indicated that they
did not think similar participation at head office was necessary or
desirable in itself. Many senior officials implied that more use of French
might interfere with present standards and the administration of the

division. No significant change from the present situation was seriously

contemplated.

¢) Evaluation

_ 413. We have already discovered that individual bilingualism is
insufficient by itself to permit both French and English to become
languages of work. Nevertheless, it is indispensable for liaison between
unilingual units and above a certain directive level. Thus, if individual
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bilingualism existed at the points of liaison and direction, the Taxation
division might even now be described as a bilingual institution since the
regional organization of its offices permits the almost total use of
French as a viable language of work at this level.

3. The Treasury Board!

414. Because of its function of controlling departmental budgets,
finance, and establishments, the Treasury Board occupies the key posi-
tion in the management structure of the Public Service. The Treasury
Board is a committee of the Privy Council; it has six members: its
president, the minister of Finance, and four other ministers.? Its unique
composition puts it in a privileged position and should permit it to
assume a leading role in the understanding and solution of the linguistic
and cultural problems that confront the whole Public Service. The scope
of its activities is indicated by the three branches of its administrative
arm, the Treasury Board secretariat: the Personnel Policy branch, the
Management Improvement branch, and the Program branch. The
Treasury Board is a small agency in the upper levels of the Public
Service, with only a few hundred employees, all of whom work in
Ottawa and about half of whom are relatively senior men.

a) Linguistic composition

415. Usually one or two members of the Treasury Board are Franco-
phones, and one of the three assistant secretaries is a Francophone.
However, never since Confederation has the president of the Treasury
Board—until recently the minister of Finance—been a Francophone.
The Board has been an Anglophone organization presiding over an
Anglophone Public Service.

416. Table 38 shows the distribution of the Francophone officers
among the total officer staff of the secretariat in July 1965. Twelve per
cent were Francophones, approximately the same percentage as held
senior positions throughout the Public Service. There was a very low
proportion of Francophones in the Program branch, and relatively high
proportions in the other two, especially in the Personnel Policy branch.
At the time of our study all the top management positions, including
that of the secretary of the Treasury Board, were held by Anglophones.?

1Based on C. E. S. Franks, “Bilingualism and Biculturalism in the Federal Treasury
Board,” a study prepared for the R.C.B.&B.

2 The Treasury Board was declared a department under the Government Organization
Act, 1966, S. C. 1966, 14-15 Eliz. II, c.25.

3 The clerical staff of the secretariat is not included in the following analysis.
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Table 38. Francophones in the Treasury Board Secretariat

Distribution of officers in the Treasury Board Secretariat, by branch and level—
Canada, 1965

Level
Percentage
Branch Division  Other Total of
head head officers Francophones

Personnel Policy branch

All officers 1 3 29 33

Francophones 0 2 5 7 21.2
Program branch

All officers 1 5 26 32

Francophones 0 0 1 1 3.1
Management Improvement
branch

All officers 1 4 12 17

Francophones 0 0 3 3 17.6
Other branches

All officers 5 0 5 10

Francophones 0 0 0 0 0.0
All branches

All officers 8 12 72 92

Francophones 0 2 9 11 12.0

Source: Franks, “Bilingualism and Biculturalism in the Federal Treasury Board.”

b) Language use

417. Most of the contacts of the Treasury Board and its secretariat
are with the upper levels of the Public Service, which are almost
exclusively Anglophone. Because the Board does not deal with the
public and is only rarely in direct contact with non-governmental organ-
izations, linguistic problems with an outside clientele do not exist.
Consequently, practically all the outgoing communications of the Board
were in English only.

418. Documents in French were received, of course: for example,
letters from Quebec MPs and enclosures in files from elsewhere in the
Public Service. Sometimes these were sent to the Translation Bureau
when they were received; at other times they might never be translated
in full, but an English summary would be prepared within the
secretariat, : .

419. Some Treasury Board minutes and regulations affect govern-
ment employees or agencies and are therefore publicly promulgated. A
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step towards external bilingualism was taken in 1964 when the Board
was authorized to issue such documents in both languages. They are
normally drafted in English and then sent to the Translation Bureau.
The French text is then closely edited by secretariat officers to ensure
that shades of meaning are presented accurately.

420. Another recent introduction of French has been in the financial
estimates submitted annually to Parliament by the minister of Finance.
These used to be submitted to Parliament in English and made available

in French weeks afterward. Now they are submitted simultaneously in

French and English.

421. Now that collective bargaining is established in the Public Ser-
vice, the Treasury Board secretariat represents the government at the
bargaining table. Because some employee associations might prefer to
negotiate in French, the Treasury Board has begun to develop resources
to enable it to carry on negotiations in both languages.

422. Within the Board, virtually all written work was in English. On
occasion, Francophones wrote informal memoranda in French to one
another, but when these were to be used by an Anglophone they were
written in English. French was also used for informal communication
between Francophones, or with the few bilingual Anglophones in the
secretariat. English was the language of business meetings.

423. After the Glassco Commission submitted its report, a group of
Francophones within the secretariat set up (at the suggestion of their
senior officers) an informal committee of bilingual employees of both
language groups to study and propose solutions to the problems raised
by bilingualism in the Public Service. This committee worked in French,
and submitted a report to the interdepartmental committee on bilingual-
ism established by the government. It was the first staff committee ever
to use French as its language of work. -

424. At the time of our study there was no expectation that the
secretariat, or any unit of it, would in the foreseeable future adopt
French as a language of work on an equal basis with English, except
perhaps for a portion of the collective bargaining unit. Many Anglo-
phone officers said that working in French would be impractical because
so few senior officials of the Treasury Board itself and the government
departments it deals with can understand French. However, most of the
Francophone staff said emphatically that the present system was unfair
and that bilingualism was urgently needed. Several Francophones
remarked that they had suggested that French should be used more,
perhaps in weekly staff meetings, or that some projects should be
worked on in French, but that nothing had come of these suggestions.

425. Several officers of the secretariat were attending the hour-a-day
French course in 1965. Employees were selected largely on the basis of
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interest rather than with any expectation that they would subsequently
use French regularly in their work.

426. The attitude of most Anglophones in the secretariat was that
the secretariat used English because most of the senior people they dealt
with in other departments preferred it that way. They said there was no
pressure for change from within the Public Service. They did not
consider it their place to encourage greater use of French at the/top of
the Service.!

¢) Evaluation

427. The Francophone employees of the secretariat and some of the
Anglophones expressed a keen interest in bilingualism in the Public
Service. They anticipated change in language use within the secretariat
but were not aware of any concrete programmes leading to such changes.
For instance, there was widespread interest and active involvement in
learning French among Anglophones, but this was not related to any
expectation that French would become a working language of the
secretariat.

428. This powerful agency could do much to alter language practices
in the federal Public Service, but it has failed to show the initiative and
leadership it might have in changing the status quo—the continued
dominance of English in governmental affairs. Until very recently the
Treasury Board had not shown any desire to serve as an instrument for
encouraging the development of bilingualism in the Public Service. As
in other central agencies of government, there was a display of immense
goodwill towards bilingualism. However, the lack of concrete concern
was evident from the general reluctance to assume leadership in- this
field or to experiment with the use of French within the secretariat. If it
had been more eager to assert its central leadership role, it would
probably have insisted that responsibility for this important function—
important in the overall managerial sense as well as in respect of
personnel policy—should be vested in the Board itself.

4. Prospects for institutional bilingualism in the three departments

429. Close examination of these three sectors of the federal adminis-
tration convinced us of the limitation of any omnibus approach to the
question of language use in the Public Service. Certainly, French is not
used as much as it ought to be, but the reasons for the situation in each

11t should be recalled that our survey antedated Prime Minister Pearson’s statement of
April 1966 to the effect that by 1975 bilingualism should be a requirement for promotion to
executive and administrative positions. See Appendix II. :

Anglophone
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department vary according to the different functions, occupations, and
traditions of each, and any linguistic policy must take into account these
particularities.

430. Our studies of the departments called into question a number of
strongly advocated solutions to the problem of bilingualism. One such
“solution” is that the development of bilingualism in head office will
result spontaneously from its “seepage” up from district offices, where it
should first be implemented on the principle of language of service to
the public. Unfortunately, because there has been no overall policy, this
has not happened. The Taxation division of the department of National
Revenue is one instance where the existing organizational structure con-
stitutes a base upon which institutional bilingualism could have been
developed. Thanks to the existence of regional French-language units,
that language is already a language of work in Quebec. Such an organi-
zation could be systematized and made viable at the regional level, at
the headquarters level, and at the points of direction and liaison; how-
ever, without a certain degree of individual bilingualism in the latter two
places, French cannot be effectively used beyond certain lower echelons.

431. Another proposal has been to increase the number of Franco-
phone employees in a given department, in the expectation that this will
make the department itself bilingual. But the increased presence of a
minority-language group cannot itself change the structures, as the
situation in the department of External Affairs illustrates. Largely
because of its relatively high number of Francophone officers, this
department possesses enough language skills, but not the organizational
intent or structure for institutional bilingualism. Although a proportion-
ately large number of its senior Anglophone staff claim to have some
knowledge of French, and although that language is the mother tongue
of over 20 per cent of its Foreign Service Officers, the amount of work
done in French is still minimal. In other words, individual bilingualism
plus a Francophone presence are not sufficient to make the organization
a bilingual institution. These factors must be supported by an organiza-
tion conceived and thought out on the basis of the coexistence of both
languages at work.

432. None of the situations just described reflects institutional bilin-
gualism. In each case, however, there are certain important elements that
can serve as springboards to real changes. These elements were found in
the structures of service (Taxation division), in the existing linguistic
resources, albeit largely unused (department of External Affairs), and
in prestige, power, and intellectual capacity (Treasury Board). Yet,
essential though these capacities are, they cannot themselves make an
institution bilingual. Furthermore, an institution composed entirely of
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bilingual members would probably cease to be institutionally bilingual:
one of the two languages would become redundant, at least as a method
of communication. Thus, in a bilingual institution, it is neither necessary.
nor desirable to have bilingual individuals everywhere, but they are
necessary in the liaison and directive functions. As far as possible,
policies on language use should be uniform throughout the Public
Service, but there must be room for flexible adaptation to particular
departmental conditions.

E. Existing Programmes for Bilingualism in the Public Service

433. The Translation Bureau and language schools are the main
means by which the government of Canada has attempted over the
years to develop a particular pattern of language use in the Public
Service. Neither was set up and neither is now being developed within
an overall framework of comprehensive language policy. The service-
wide language-training programme launched in 1964 was, in particular,
a specific response to political demands; it was not integrated or sys-
tematically planned with a view to the general goal of creating a
bilingual Public Service. Some of the Translation Bureau’s difficulties
and shortcomings have also stemmed from a similar lack of overall
planning and evaluation.

1. Translation Bureau!

434. Since the creation of the Bureau for Translations in 1934,
central translation facilities have been developed to meet the minimal
requirements for communication with the Francophone and Anglophone
public in the absence of widespread bilingual competence throughout
the Public Service. The Bureau’s main -function is to facilitate com-
munication between the government and its clients; it is used very little

for internal communication, except for the minimum quantity of direc-

tives, forms, regulations, and so on. Two-thirdg of its work is translating
from English—the dominant language—into French.
a) Organization

435. The Translation Bureau is part of the department of the
Secretary of State. It has three operations branches and two concerned
with administration and training. Each operations branch supervises the

1 Based on LaRiviére, “La traduction dans la fonction publique.”
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translation units in several government departments, and the depart-
ments are grouped roughly according to their type of work: parliamen-
tary, scientific, or administrative. A special unit of the Parliamentary
and General branch was created in Montreal to increase recruitment of
translators living in Quebec.

436. Four important agencies of the Public Service provide their own
independent translation facilities. These are the National Research
Council, Central Mortgage and Housing Corporation, Canadian Broad-
casting Corporation, and Canadian National. Although there is a case
for maintaining these independent translation sections, there are evident -
disadvantages—such as lack of standards of workmanship for the whole
Public Service, discrepancies in salaries, and difficulties in the transfer
and promotion of staff.

437. In 1965, government departments seemed to be poorly orga-
nized for working with the Translation Bureau. There were complaints
about delays and occasional comments on the quality of translation, but
the translators’ clients had no organized way of formulating their needs
or evaluating the Bureau’s output. There may have been some improve-
ment since the appointment of advisors and committees to deal with
matters of bilingualism in a few departments.

438. In most departments and agencies, official responsibility for
translation did not lie with any one unit or person. This was frustrating

-to the clients, most of whom described it as a failure of the Translation

Bureau. But the departments were partly responsible themselves
because they had not taken the initiative in organization. Some attempts
at reform were blocked by the Treasury Board or the Public Service
Commission on grounds of cost or personnel.! However, the Bureau’s
recent reorganization into specialized branches may help to end this sort
of complaint.

439. The career system of the Bureau of Translation seems far from
adequate. Because many of the staff had not planned on translation as a
lifetime career but had come to it after experience in other professions,
almost 40 per cent of the 314 translators were over 50 years old, and
less than 20 per cent were between 20 and 30.

440. Candidates for employment as translators have to take an
examination; a bachelor’s degree is supposed to be the minimum qualifi-
cation for sitting the examination but, of the 314 translators, 140 had
no university degree, 127 had bachelor’s degrees, and only 47 had
higher degrees (including 10 doctorates). Very few translators had had
specific training in their work.?

1 Michel Chevalier, “The Dynamics of Adaptation in the Federal Public Ser;'ice,” a study
prepared for the R.C.B.&B.
2 However, see § 449 for recent developments.
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441. Since it paid its more experienced personnel -less than other
employers of translators, the Bureau had, in the years before our study
was undertaken, suffered a very heavy turnover of staff and was not
able to attract many recruits from Quebec. A salary increase of 10 to
45 per cent, awarded in July 1966, was designed to alleviate this
situation.

b) Operation

442, In 1965 the output of the Bureau reached 102,000,000 words.
The division of Foreign Languages translated the largest
amount—12,500,000 words—followed by the Montreal division with
7,900,000, General Translation in Ottawa. (serving departments that
did not have their own branches of the Bureau) with 7,500,000, and
the National Revenue department’s translation division with 5,600,000.
Publications accounted for more than a third of the output; correspond-
ence accounted for about a fifth.

443. Although some departments have succeeded in reducing the
amount of translated correspondence, the total passing through the
Bureau has grown steadily. Besides delaying the reply to each letter,
translating correspondence takes up a disproportionate amount of trans-
lators’ time, which could be better spent on publications. In 1965,
22,000,000 words of government publications went untranslated; this is
almost exactly equal to the amount of correspondence translated by the
Bureau in the same period.

444. Only about 20 per cent of the translation was from French to
English. Texts translated from English to French almost always origi-
nate with officials and are intended for the Francophone public or other
officials. Texts translated from French to English almost always origi-
nate outside the Public Service and are intended for one or several
unilingual Anglophone officials.

445. Much of the translators’ time is spent on correcting proofs. In
some departments, such as National Defence and Transport, correcting
proofs takes up to 20 per cent of their time.

446. The quality of translation—a crucial matter—was not effective-
ly supervised until very recently. Most of the heads of translation
divisions were reasonably satisfied with the quality, but most deplored
the fact that time limitations prevented the production of fine quality
‘texts. We ourselves experienced great difficulty in obtaining translation
of acceptable quality; many complaints have been made in the House of
Commons, and many other Royal Commissions® engaged special per-

1 For example, those on Canada’s Economic Prospects (the Gordon Commission), Banking

and Finance (the Porter Commission), and Taxation (the Carter Commission), as well as the
Glassco Commission.
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sonnel to revise or make initial translations of their reports.. In 71
departments and agencies surveyed on'the subject of quality of transla-
tion, opinion was divided: 35 per cent said they were “very satisfied,”
51 per-cent were “somewhat satisfied,” 3 per cent were “dissatisfied,”
and 11 per cent either did not use the Bureau or did not answer. Many
departments provided specific opinions. Some complained that transla-
tions were usually too literal and they commented on the subtler

demands of truly satisfactory translations. Dissatisfaction was registered
in the following way by an official in the National Film Board:

One might say that translation goes from excellent to the worst. Excellence
is very rare, medium quality dominates and mediocrity is not exceptional.
It often happens that a translation is only useful to us as a basic text which
must be revised if one wants to use language which is a little elegant and
precise. ... It is important to indicate that time pressures condition the
quality of translation. When one submits a large report and one wants a
rapid translation, the quality can suffer. One must take into account that
in an agency like the National Film Board there is a specialized termin-
ology that is not familiar to the translator.

447. Delays in translation were frequently mentioned. Only 11 of the
71 departments and agencies surveyed indicated that there was no delay
in translation; 41 complained of slight delays and 9 of excessive delays.
Apparently the service was satisfactory for correspondence and other
short texts but, for long reports, delays were considerable. Some depart-
ments emphasized the slowness of translation of technical reports.?
However, the Bureau and the departmental divisions did not appear to
have the necessary staff to satisfy such specialized demands. For exam-
ple, the department of National Health and Welfare noted that its
translation needs had doubled between 1963 and 1965, but its transla-
tion division had not obtained the staff to meet the new demands.

¢) Summary and evaluation

448. Translation has been an essential function of the Canadian
Public Service for many years and is likely to remain so. An increased
number of bilingual individuals in the Service will not automatically
decrease the need for translation services. On the other hand, the
widespread need for translation into French is a continuing indication of
how few public servants in responsible posts can work effectively in
French—whether as their first or second language.

2 An extreme example was cited by one department where a major source document used
by scientists all across the country has been available in English since 1958. The French trans-
lation did not appear for eight years, during which time a total revision of the English version
was all but completed. oL
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449. At the time our research was done, we judged that, although
the Bureau was aware of its problems, it had not been given or had not
used sufficient means to recruit and retain enough good translators.
There was virtually no specialized training and the school for upgrading
translators seemed inadequate for a fully competent service. Special
linguistic and technical skills are needed for translation of much techni-
cal material, and translators with scientific as well as linguistic qualifica-
tions must be recruited. The Bureau has recently made efforts to recruit
translators in Europe; it has also been instrumental in the establishment
of schools for translators at the Universities of Ottawa and Montreal,
and has instituted a system of scholarships for students studying transla-
tion in these universities.

450. There are two sources of waste of translators’ time: performing
ordinary editorial work on documents drafted in French and making
unnecessary translations. It is quite appropriate to translate any public
document, from a form to a long government report, and any document
that must be signed by a unilingual official. But, in 1965, 30 of 65
government departments still had every piece of paper with French on it
translated as a matter of course. This situation creates a morale prob-
lem among translators presented with too many apparently trivial docu-
ments. For those of the Bureau’s clients who automatically receive a
formal translation of every memorandum drafted in French, there is
little incentive to develop even rudimentary reading ability in the other
official language. Since there is so much strain on the Bureau’s capacity,
complaints about the quality of its work are hardly surprising. No
change can be expected until there is an agency in each department to
decide what material is worth translation and what is not.

451. Better organization and administrative liaison are obviously the
keys to improved speed and quality of translation. Especially needed
are enough supervisors to review and improve the work of the primary
translator. This function is at present either not done at all or inade-
quately done because of pressure of time. However, reorganization of
the Bureau is unlikely to be successful until the function of translation
in the Public Service is clearly and thoroughly defined as part of a
systematic language policy integrating all demands for language abilities
with all language resources and, above all, planned language practices.
Once such a policy has been promulgated, individual departments can
decide what should be translated and in what order of priority. This
sort of planning would free the Bureau from extraneous duties. Transla-
tors’ morale and the quality of their work would almost certainly
improve. The unification of dispersed translation units around their
technical specialties—something the Bureau has already undertaken on
the administrative level—is" obviously the best long-run solution.
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2. Language training

452. The federal government’s language-training programme is a sig-
nificant step towards development of individual bilingualism in the
federal administration; no single such measure has received so much
attention in the last few years. However, any study of the programme is
limited by its very newness and its rapid development.

a) Recent developments!

453. Although there have been language-training programmes in
some departments and agencies for more than 15 years, a Service-wide
programme is a recent innovation. Among the units that have had pro-
grammes in the past are the departments of National Defence, External
Affairs, Northern Affairs and National Resources, the Post Office, and
Trade and Commerce, the Dominion Bureau of Statistics, the Bank of
Canada, Central Mortgage and Housing Corporation, the National Film
Board, the Export Credits Insurance Corporation, Canadian National,
and the Canadian Broadcasting Corporation. The department of
National Defence, in particular, has had an extensive programme of
language training for many years. With the institution of Service-wide
training, there has been a gradual regrouping of departmental and
agency programmes under one central agency. Despite their technical
limitations, these programmes laid the base for the introduction of
language training into the federal Public Service.

1) Civil Service Commission programme (1963-5)

454. In 1961, the Glassco Commission’s committee on bilingualism
suggested that the educational aim of the government should be to make
public servants bilingual after entry, with French courses available to
all. In the part of its report devoted to personnel management, the
commission recommended that “the federal government adopt active
measures to develop bilingual capacities among its employees on a
selective basis.”?

455. On August 3, 1963, the cabinet approved the establishment of
an interdepartmental committee on bilingualism in the federal Public Ser-
vice. This committee of senior officers was enjoined to give sustained
attention to the various aspects of the problem of bilingualism within
the federal administration. Its first task was to study and make recom-
mendations on the “nature and organization of French and English

1 We wish to acknowledge the use of many internal documents of the Language Training
Directorate for our historical sketch.

2 Canada, Report of the Royal Commission on Government Organization, I (Ottawa, 1962),
267.
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classes within the public service, for government officials as well as for
other employees.” The Committee submitted a report to the cabinet
committee on government organization and bilingualism, and the gov-
ernment approved a preparatory programme, to be carried out by the
Civil Service Commission on an experimental basis, which was to be
used to determine the content of the comprehensive programme
launched in 1964.

456. The objectives of this comprehensive programme were con-
sidered to include the following:

(1) The ultimate objective of the comprehensive language training pro-
gramme for the federal public service is the achievement over a period of
time of sufficient fluency and facility in both languages by members of the
Public Service to permit the day-to-day business to be conducted inter-
changeably in either or both languages without the necessity of translation
services in routine matters.

(3) Priority of attention can and should be given in the first instance to
the Ottawa-Hull Headquarters Area and certain other major centres where
bilingual qualifications are immediately necessary or desirable for intensely
practical reasons.?

457. After consultations with linguists and university specialists, the
Civil Service Commission decided to adopt Voix et images de France
(VIF), an audio-visual course developed from a long-range research
programme sponsored by the government of France, based on “le
frangais fondamental.”

458. The growth of the language-training service has been striking.
Following on from the programme tried experimentally in 1963 by the
department of Northern Affairs and National Resources, it began with a
pilot school in 1964, which taught French to 32 civil servants and
English to 10 civil servants, using four teachers and two types of
courses. Table 39 shows its growth since then, with a cumulative total
of 6,731 enrolments by 1967. This figure includes 4,848 public servants
who completed courses—of whom 1,008 returned for second or third
courses—and 875 “drop-outs.” The demand is indicated by registration
figures of September 1967, when government departments and agencies,
using their own selection processes, submitted 8,811 applications for
5,800 places.®

1 Canada, House of Commons, Debates, 1963, 1st session, VI, 5711.

2 G. G. E. Steele, “Bilingualism in the Canadian Public Service,” an address to the National
Conference, Civil Service Federation Convention, Windsor, Ontario, August 25, 1965, in
Civil Service Review, XXXVIII, No. 3 (Ottawa, 1965), 68.

3 By October 1967, there were 9,895 applications.
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Table 39. Enrolment in Language Courses

Enrolment in the French and English courses of the Civil Service Commission, 1963-7

French English

Total courses courses

19634 42 32 10
1964-5 708 625 83
1965-6 2,793 2,425 368
1966-7 3,188 2,422 766
Total 6,731 5,504 1,227

Source: Public Service Commission.

2) The programme from 1966 to 1968

459. After its early activity and Prime Minister Pearson’s policy
statement of April 6, 1966, the Civil Service Commission proposed
criteria to determine:

a) the language skills required, both long-term and short-term, to fulfil
the government’s primary objective of providing service to the public in
the official language of choice; and

b) a system of priorities, based on the Prime Minister’s speech, for select-
ing candidates for language classes. Those given preference since September
1966 include:

i) Senior department officials, since the Prime Minister said that by
1975 bilingualism should be a requirement for promotion to executive and
administrative positions within the public service;

ii) personnel who need the other official language in their work—for
example, those who deal with the public or who represent Canada in an
official capacity at functions where both languages are necessary or where
it is judged important to project a “bilingual image”;

iii) those who already have some degrec of competence in the second
language or who have participated in a language course;

iv) staff members of unilingual branches, divisions, and sections, in order
to develop language-of-choice service in regions with a language minority;

v) recent university graduates recruited for the Junior Executive Officer
or Foreign Service Officer programmes; and

vi) employees due to be transferred to offices where the use of the other
language is necessary.

460. In this programme, there was no mention of the fact that liaison
positions would be an important factor in the development of a system
permitting members of each of the two language groups to work in their
own language. Individual bilingualism is still seen principally in the role
of service to the public rather than as a factor in the transformation of
the Public Service itself. There is no reference to the necessity of

1 See Appendix II,
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creating working arrangements in which the new language can be used,
although Prime Minister Pearson’s policy statement, which inspired these
criteria, was capable of being so interpreted.

461. The announcement of government policy greatly increased the
demand for language training. By October 1967, 13 schools had been
approved by the Treasury Board: seven in the federal capital area, two
in Montreal, one each-in Quebec City, Toronto, Cornwall, and St.
Catharines. The courses were organized at three levels of ability,! and
presented on several schedules: full-time (“complete immersion”), full-
time (regular), partial immersion, half-time, one hour a day, two hours
three times a week, three hours twice a week, and evening. ‘

462. Two major innovations for training senior officials were intro-
duced. The first is the “complete immersion” course of eight hours of
instruction daily for three weeks, alternating with instruction for one
hour a day for five to six months, until the required proficiency is
attained. The second and more profound is year-long immersion in not
only a new language but a new cultural community. In 1967-8, 30
senior officials and their families spent a year in either Quebec City or
Toronto; during their stay they received intensive language training as
well as general exposure to the community.

463. Table 40 shows the demand for second-language training in
1967-8: there were 8,811 applicants for 5,800 places, but relatively few
took immersion, full-time, or even half-time courses. This does not take
into account those taking external immersion courses or university
courses in their second language.

464. The total cost was estimated at $3,659,000 for the year 1966-7,

when about 200 teachers and 100 other staff were at work. At least 250
- teachers were needed for 1967-8. Cost per student was estimated at
$2,014 in the immersion courses; half of this cost is the student’s
ordinary salary, drawn as usual during the course. Unit cost for success-
ful completion of the hour-a-day courses was $3,093, including time
lost from work (more than six weeks a year). Courses are nominally
comparable regardless of their schedule but, since it takes over two
years to complete a course at the rate of one hour a day, the compari-
son is invalid. The hour-a-day courses cost half as much again as
immersion courses, largely owing to time lost from work.

465. In 1967 it was estimated that five additional schools would be
required each year until departmental needs are met. Thirty schools in
1971 would cost $10,000,000 a year.

1 The third level of the French curriculum was not fully compiled until 1968. The Language
Training Directorate has also been preparing a fourth level, and the Public Service Commis-
sion’s Annual Report, 1968 indicates that during that year a few students also received instruc-
tion in French at that level as well,
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Table 40. Applications for Language Courses

Distribution of applications for the French and English courses of the Public Service
Commission, by type of programme chosen, to September 22, 1967

French English

Programme courses courses Total %

Total immersion 527 4 531 6.0
Partial immersion 363 16 379 4.3
Full-time 149 52 201 2.3
Half-time 281 224 505 5.7
One hour per day 1,998 177 2,175 24.7
Two hours, three times per week 753 226 979 11.1
Three hours, twice per week 701 263 964 10.9
Evening 2,220 857 3,077 35.0
Total 6,992 1,819 8,811 100.0

Source: Public Service Commission.

466. The output of the programme up to January 1967 is shown in
Table 41. Few advanced graduates had been produced, and the English
courses had—both relatively and absolutely—more advanced graduates
than the French courses. There are undoubtedly two main reasons for
this: first, the Francophone students of English usually have a greater
knowledge of English before beginning their courses, and, second, in a
milieu where the working language is overwhelmingly English, the Fran-
cophones studying English have ample opportunity to practice it when
they return to work.

Table 41. Results of the Language Training Programme

Distribution (in numbers and percentages) of French and English diplomas granted
by the Civil Service Commission, by level, to January 1967

French English
courses courses Total

Number % Number % Number %

Basic 458 72.9 34 19.0 492 61.0
Intermediate 116 18.5 85 47.5 201 24.9
Advanced 54 8.6 60 33.5 114 14.1
Total 628 100.0 179 100.0 807 100.0

Source: Civil Service Commission.
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467. Developments in language training took place very rapidly,
although training capacities fell far short of the expressed demand. The
Public Service has shown a genuine concern at both political and
administrative levels, and the programme to date represents a remark-
able effort by those responsible.

b) Evaluation of language training

468. Our researchers undertook comprehensive analysis and evalua-
tion of language training in three areas: the individuals’ motivation for
taking the course, the training itself, and the subsequent use made of the
training. At the same time, the 50 staff members of the Language
Training Directorate were analyzing the programme and establishing
standards.

469. Up to that time there had been little opportunity to assess the
importance of the individual students’ motivations or the use they might
make of their newly acquired skills after completing a course. Obvious-
ly, these factors have a profound effect on the results achieved. It is not
hard to understand why an Anglophone would have very little interest
in learning the other language for the purpose of speaking French to
colleagues who are either also Anglophones or accustomed to working
in English. Because the language schools were set up so quickly, sweep-
ing initial assumptions had to be made about the curriculum. These
assumptions lacked the guidance of any general and systematic language
policy for the whole government, and our evaluation of the language
training programmes is made in this broad context. '

470. Analysis was extremely difficult because everything about the
language schools was new and still changing rapidly. Two special sur-
veys were made of students’ experiences: the first was a study of the 32
members of the first government language class;! the second surveyed
62 students who completed half-time and full-time courses before Feb-
ruary 1966.2 A third relevant survey, part of the “Career Study,”
involved 130 Anglophone officials in the departments of Finance,
Agriculture, Public Works, and National Revenue—Taxation division.3
Such small units of observation can yield only an impressionistic picture
that must be treated with caution, and we therefore use them primarily
for illustrations of responses to language training. Our researchers also
interviewed language-school and departmental officials,* and conducted
research at the technical level.®

1 Hubert Benoit, Marcel Collin, Claude Desjardins, and Peter Lyman, “Language Training
—Hull,” a study prepared for the R.C.B.&B.

2 Jacqueline Buchanan and Marcel Collin, “Analyse du questionnaire aux étudiants de
I'Ecole de langues de Hull,” a study prepared for the R.C.B.&B.

3 Beattie, Désy, and Longstaff, “Bureaucratic Careers.”

4 Chevalier, “The Dynamics of Adaptation in the Federal Public Service.”

5 L. G. Kelly, “Language Training in the Civil Service,” and L.-P. Valiquet, “Language
Training in the Federal Public Service,” studies prepared for the R.C.B.&B.
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1) Departmental responses to language training

471. Because of the pioneering and voluntary nature of the newly
created programme, the informal and official attitudes of their superiors
towards it had a significant influence on the individuals concerned.
There was great variation in attitude between departments; those of the
departments of Finance, Agriculture, Public Works, and National Reve-
nue—Taxation division are summarized here.l

472. The department of Finance emphasized the predominantly Eng-
lish character of both its employees and its clientele, and reiterated that
the main language of business and economics in Canada is English.
However, senior officials seemed receptive and quite ready to have all
officers learn French, especially those involved in federal-provincial
negotiations. These officials seemed aware of limitations in the courses,
but efforts were being made to bring the courses to the attention of the
staff, to emphasize their importance for the present and the future, and
to pave the way for those who wished to take them. Clearly, one of the
most important factors determining attitudes towards language courses
is the immediate use the students foresee for the acquired linguistic
capacity.

473. Of the groups studied, the Finance sample had the highest
percentage (18) of bilingual Anglophones, as well as the highest per-
centage (25) of officers taking the course. No respondent felt that he
was blocked by the administration in his wish to take the course. The
overall attitude was a positive one of willingness to put up with under-
staffing and lost time, despite acknowledged inadequacies in the course
itself.

474, The policy-making level of the department of Agriculture was
generally unsympathetic to bilingualism in the Public Service and to
French classes. In this department, where the majority of the employees
at headquarters are either in the Research branch or engaged elsewhere
in research, it was repeated time and again that English was the lan-
guage of science and that any attempt to make the department and its
scientists bilingual would be futile.

475. Many of the people we contacted were not aware of the avail-
able language courses and only 11 per cent of the sample were actually
taking a course. A few who felt that they could use a course in French
complained of unanswered requests.

I took an aptitude test in Hull about a year ago and nothing has happened
since then. That was the last that I heard. Actually, there are several that
I know who have had the same experience. I have asked and asked to be
able to take the Civil Service Commission French course. I have only

1 See also Appendix III, Table A-24.
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gotten so far as to have the evaluation test over in Hull. I took that test,
but things have not gone any farther than that at the present time. And
I think that I need the course.

476. The general consensus was that French was unnecessary for
research workers, and this was the line followed by the senior officials.
Language courses were practically out of reach for the junior staff,
whether they wanted them or not, since all they knew about them was
that their chiefs did not think much of them.

477. In the department of Public Works, the problems of bilingual-
ism were felt at the senior levels more than in other departments. Many
of the lower-level employees are Francophones, and senior officials
generally felt that more individual bilingualism in the higher levels
would facilitate the inner workings of the department as well as satisfy
public demands. But many problems had arisen in the application of
this policy.

478. One of the men involved in the administration of the courses
was in our sample. His remarks bear out the evidence found in the
interviews with senior administrators:

Last fall I was involved in organizing the French courses from our end
of things. Actually we had about 200 apply, but our deputy said that we
couldn’t possibly spare that number; so we cut the number down to about
115. Ultimately we had 65 in the daytime training, of which only 55 stuck
it out. The figure is low because our work in the branches began to suffer.
To a certain extent there were squawks from the branch heads. There would
have been far more if some of the senior people hadn’t dropped out. Now
all of our senior people have dropped out. . . . It just got so that they were
missing so many classes because they had to attend meetings, or go on
trips . . . things like that. It got to the point where they were missing more
than 50 per cent of the classes. Anyway, for the next year I foresee the
same thing happening again. The department just can’t let too many off for
daytime courses. Night courses would be far better,

479. Despite such strains, 19 per cent of the Public Works sample
were taking courses and, although there were some complaints about
the method of selection,’ it appeared that the department was genuinely
exerting itself to make full use of the French language-training facilities.

480. The predominant feeling towards language courses expressed by
senior personnel in the Taxation division of the department of National
Revenue can be summed up—perhaps harshly—as indifference. The
department recognized the usefulness of bilingualism and seemed to

1 For example: “I don’t like the way they go about selecting people in this department.
They came around and pointed a finger and said you, you, and you, will take the course.

You're it. There was no choice. I wasn’t around when they were pointing the finger so I got

left out. I took a test but that was after the course started.”
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make good use of the courses for its purpose—dealing with taxpayers.
But the programme appeared to be given very little publicity and
attention in the division.

481. Many of our respondents mentioned that they had not been
given the opportunity to consider taking a course, and some felt that
there were barriers in the way of their taking French. Only 9 per cent of
the sample were taking the course, the lowest percentage of the four
departments. The following response was typical:

It should be made more available. I found it very difficult to even put my
name down on the list. I had to search out the people concerned. Nobody
came to me. As far as the C.S. [courses] are concerned, I have not had the
opportunity or been approached or seen any advertisements or anything.

482. Most senior departmental staff felt that French courses were a

"necessary response to government policy directives, a useful gesture to

Quebec, and, to a lesser extent, a benefit in terms of improved depart-
mental services. But they felt that the courses were slow, inefficient, and
inconveniently organized. Few senior staff members seemed to under-
stand that a unilingual federal Public Service in a bilingual country is by
its own terms an anomaly and that the situation places a particular
responsibility upon them. Officials were aware of inadequacies and
impracticalities, and there was a general air of discontent among senior
management: pessimism about the ability of many to learn French; the
feeling that pressure of work made the effort and energy required to
learn French almost impossible; and scepticism about the value of
language training, because there were few opportunities to use French
at work and because “most French are bilingual anyway.” These feel-
ings of senior officials and their lack of agreement with junior staff
members as to the place of French and French classes in departmental
operations generated unnecessary worry throughout the federal adminis-
tration. This was augmented, at the middle and lower levels of the staff,
by a sense that the government had announced and done something
about language training but that “this department” had not really put
the staff in the picture. It may be that failure to endorse language
training vigorously was the result of doubt in the senior officials’ minds
about exactly what it would do for their own departments; under the
circumstances, such doubt is not surprising.

2) Personal responses to language training

483. In contrast to their immediate superiors, most middle-level staff
were enthusiastic in their gemeral response to the language training
programme, feeling that it was of definite personal benefit. Few were
indifferent or hostile. While there were variations among the four
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departments surveyed, 53 per cent of our sample had recently taken,
were then taking, or definitely intended to take some type of French
course,! even though a third of the respondents said they would have no
opportunity to use French at work.?

(a) Variations among departments

484. English is considered the language of work of the department of
Finance. Sixty-one per cent of our respondents stated that they used or
could use little or no French. Many of those who said otherwise pointed
out that French would be used only at international conferences, not in
Canada.

485. Very few respondents in Finance cited their present work as a
reason for taking a course. The most common reason was personal
betterment, which matches the insistence that French was not needed
much within the department.

486. Scientists of the department of Agriculture did not follow their
superiors’ lead in openly objecting to the courses, but still seemed to be
no more interested in learning French. This was largely explained by
the assertion that English is the language of science. Thirty per cent of
the respondents were very doubtful about taking a course and 19 per
cent had no intention of taking one. Although 27 per cent were current-
ly in French classes, 81 per cent reported that they used little or no
French in their work.

Probably in our work, a French course is the least beneficial of all the
courses that I could take. It has nothing to do with our research field.
Languages are just not the sort of training we can really use.

I just don’t use French in my work. Basically, the type of work that
I do—it’s just not relevant. I might just as well learn to knit as learn to
speak French for my work—it would be just as useful. If I was going to
take any course, I would take something like mineralogy, which would be
relevant to the work I do.

Again, among those taking or wanting to take a course, the main reason
given was that of personal interest.

487. The department of Public Works was very much concerned
with bilingualism and the French courses, and its employees were quite
aware of this. The courses were generally accepted simply in compli-
ance with a government order, and sometimes grudgingly. Most of our
respondents were engineers and architects, but the sample included a
sizable proportion of less well-educated technical workers. This biased
the general reaction, which ranged from panic to well-informed
rationality.

1 See Appendix III, Table A-25.
2 Jbid., Table A-26.
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488. Despite the official statement that Public Works has a very high
number of Francophones working for it, 72 per cent of our middle-level
sample insisted that they had little or no occasion to use French.
Confirming this, 59 per cent gave personal improvement as the reason
for taking the course and only 14 per cent its usefulness on the job.

489. The Taxation division of the department of National Revenue
offered a striking contrast. As mentioned earlier, the administrative
policy of the department seemed to be one of indifference; but the staff
turned out to be anything but indifferent. Of the entire sample, these
respondents were by far the least informed and the most worried. They
expressed an unexpectedly great demand for language training. Almost
40 per cent, compared with the average of 28 per cent in the four
departments surveyed, stated that they could use French in their work.
However, the 45 per cent of this sample who had taken or were taking
the course, or strongly intended to do so, was relatively smaller than the
average rate of 52 per cent for all four departments. A relatively large
number were rather uncertain about whether they would be able to take
a course. This seemed to be the result of poor advertising of the courses
as well as an unsympathetic administration—which in turn is related
to the division’s solution of its problems of language of service while
retaining an overwhelmingly Anglophone character at head office.

490. The Taxation division had the lowest percentage of university
graduates of the four departmental samples. Respondents without
degrees seemed to be the ones most anxious to take French courses,
perhaps because they felt their jobs were in jeopardy if they did not
learn the language. There was a great scramble for lessons and a feeling
of panic when they were found to be out of reach.

You hear rumours that only the top men will have to be bilingual. I wonder
if this will put a clamp on my promotion. I'd like to know where I stand.
If this is so, I'd like to know about it so I can go out and learn French.
People should be given a choice whether they want to learn or not and
they should be given the chance to learn properly.

T'm not as frightened as some . ..provided I'm given the chance to learn
French.

491. This division was distinguished by the high percentage (52) of
respondents who gave promotions and career benefits as the main
reason for learning French. Rumours concerning the future effect of
bilingualism and biculturalism were rife and nowhere was more concern
expressed about the “French fact.”

(b) Individuals’ motivations to learn French
492. Reasons for wishing to take instruction ranged from a desire to
be able to “ask for bacon and eggs” in French to the idea that it is “an
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ultimate necessity” to retain a Public Service job. However, 48 per cent
of those interviewed cited personal improvement as a major reason for
taking a French course.! Such reasons as these appeared:

I'd say that it was a matter of regret that I'm not fluent. I had .made numer-
ous efforts on my own years before all these problems of bilingualism and
biculturalism, but it’s damned hard to make any progress in a unilingual envir-
onment such as we have. I took courses, but nothing or little seemed to stick
with me. So when the present B and B problems began to get acute I figured
that I wanted to take advantage...for purely personal reasons. I don’t
need French in my job. But any educated person should know and be able
to speak-a second language. Especially for Canadians it should be a part
of one’s general education to -be versed in both French and English. I think
that our kids will generally grow up with a far greater appreciation and
awareness of French than we did.

I think that an additional language would help in the broad sense. Not
because it is related to the situation concerning bilingualism in the cs but
because I think it would generally enhance my own outlook and capability
and knowledge if I was able to learn it adequately.

493. Reasons connected with work were very frequently mentioned.
The first group of reasons concerns work benefits and security:” promo-
tion, bonuses, and keeping the job.

It will be an asset in getting to administrative positions and will be an asset
in these positions. This is the main reason that I am taking the course.

Because I feel there are certain positions in this department which would

open up to me if I were bilingual. They require someone with bilingual

status, and I would become eligible if I could speak French.

I feel that it would be of use to me as a government official and I'm also
interested in learning the language. Besides that there is the obvious advan-
tage to be gained with the incentives and the bonus. And then it’s at no
expense. It would be silly not to take advantage of it. It’s a worthwhile effort
and bound to be of use.

This category.included 28 per cent of the respondents, coming second
only to self-improvement.

494. Another 20 per cent said French would be directly useful in
their job. The respondent usually implied either that he was in a
position to use French or that he hoped to attain such a position.

It would help me in my work if I were completely bilingual. There might
be a time that I would be asked to do a research project in Quebec and I
would be severely handicapped. Maybe that’s why I haven’t been assigned
a project in Quebec.

In the cs, a person would be crazy to stay without learning French. It is
not necessary to write it because it is easy enough for the translator to do
this. But to be conversant [sic] in French would be very helpful.

1 Appendix III, Table A-27.
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The first thing I'd say...well, four of our districts are in Quebec and
occasionally I have to go down there to visit them. It’s a little embarrassing
when I go down there and they all have to speak in English in order for me
to understand.

495. Patriotic reasons also appeared. Respondents answering in this
way usually talked about bilingual and bicultural problems in terms that
went beyond the Public Service milieu. About 5 per cent answered in
such’ terms.

The only thing is that I think it’s time the rest of Canada thought of the
other side of the nation. A good way to solve all this is to talk to them in
their own language. It’s easier to understand them if you know their language
and can converse with them in it.

My philosophy is that it’s good for anyone to speak another language.
My personal opinion is that this country and the U.S. have been very slow
to learn another language. In Europe, the people speak at least two. We
should learn to start our children young at another language.

496. The great variety of individual and departmental opinions made
it difficult to determine how the existing language-training programme
was working and exactly what it was doing for different categories of
public servants. Few respondents felt any pressing need to use French at
work and yet many were ready to attend classes. Clearly, the language-
training programme needs analysis in the light of what the Public
Service, rather than the individual employee, is getting for its invest-
ment. In particular, course content and opportunities to use the lan-
guage in the work situation require continual and detailed evaluation.!

497. At the time of our survey, students seemed to feel themselves
caught in a course not oriented to their work situations. Furthermore,
they appeared to be sure that their work situations were not likely to
change in ways that would enable them to use what they learned even if
the courses were so oriented.

Ve
3) The training courses :

498. Our criticism of the language training programme must be
tempered by an awareness of the acute influences bearing on its incep-
tion, including strong political pressure and the demand for speed. Of
course, the Language Training Directorate had no control over these
outside influences, but serious internal difficulties also arose. Most of
these are well recognized by the directorate, and some corrective action
has already been taken.

1 A step in this direction was taken in 1968. The Public Service Commission undertook a
survey of the second-language training needs anticipated over the next five years. In the occu-
pational categories then included in the government’s order of priorities for such training, the
survey identified nearly 17,000 officials and employees, of which almost 14,000 would require
training in French. Public Service Commission, Annual Report, 1968.
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(a) Course content

499. From the beginning, the Language Training Directorate deve-
loped its own courses in English. By December 1967 its courses had
been largely completed at four different levels, and they were being
further refined and developed.

500. We concentrate on the content of the French courses, however,
because they account for the vast majority of students. The basic
French course is Voix et images de France (viF). It was the sole
course available until September 1966, when a pilot course was begun
with the University of Montreal’s experimental Le francais international
(LFI). _

501. The first degree of VIF is a course of 32 lessons designed to
acclimatize immigrants arriving in France and to teach them the lan-
guage at the same time. In France it is given at a rate of five hours to a
lesson, but the Language Training Directorate has doubled the number
of hours per lesson. Both viF and LFI 'select syntax and vocabulary
material on the basis of frequency of general usage and organize it
around “centres of interest”—the house, the street, the farm, and so on.
However, the vocabulary is more oriented towards the customs of
metropolitan France than towards the needs of daily life in French-
speaking Canada. It draws very little on the terms and expressions
commonly used in government offices. To this extent the courses may
actually encourage students in the belief that they are studying French
for personal betterment rather than for use in their work.

(b) Training procedure

502. viF was designed to be taught at a rate of 20 hours a week,
with four Jessons covered in that time. The Language Training Director-
ate allotted 10 hours to each lesson so that the majority (86 per cent)
of Public Service students, enrolled in courses scheduled for one hour a
day or the equivalent, proceeded at only an eighth of the speed the
developers of VIF had planned.

503. The Directorate envisaged a complete programme of four
courses, each of 400 hours: two VIF courses and two devised by the
Directorate. The complete immersion system, available in 1966-7 to
only 3 per cent of the trainees, could cover one course in six weeks. For
the vast majority of students, however, it took 80 weeks to cover the
same ground at an hour a day. On the basis of slow-paced courses (up
to 6 hours per week) the programme—including the two levels of VIF
as modified by the Commission plus a third level, designed in 1966—
would take about seven years. Obviously, only complete immersion,
full-time, or half-time courses meet the requirements of VIF as its
originators planned, and the last only marginally.

VIF and LFI

Curricula
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(c) Flaws in the system

504. The question of speed was clearly the major weakness in the
Language Training Directorate’s system. Apart from the problem of
maintaining motivation in the slow-paced course, the memory of each
individual student has far less on which to build, so he is more likely to
forget the reduced content of each week’s work for lack of momentum.
Besides this, he takes away almost nothing to practise at the office. The
slow speed of VIF at an hour a day, half a lesson a week, is probably a
significant discouragement from continuing. Absentee rates from such
courses were about 25 per cent, much higher than in more intensive
courses.

505. The hour-a-day or slow-paced schedule was created so that
classes could be held during the work day without disrupting the stu-
dents’ own offices, and, consequently, so that more individuals could be
induced to register. This was discovered to be a false economy.
Research has shown that the most efficient method is that which covers
a given programme in the shortest overall time.

506. It was undoubtedly because of these defects in the slow-paced
schedules that the Language Training Directorate made an important
change in 1968:

Beginning in September 1968, the slow-paced courses (up to 6 hours per
week) at Levels 1, 2 and 3 will be replaced by intensive courses (half- and
full-time and immersion courses). Those now in slow-paced courses will,
subject to departmental concurrence, be transferred to intensive courses.
Those who cannot be transferred will be allowed to remain in slow-paced
courses as long as homogeneous groups can be formed.'

507. It is quite obvious that the success of any second-language
instruction rests heavily on opportunities for the student to practise
outside the classroom. If the vocabulary taught in the courses were
more directly relevant to work situations in Canada, the courses would
do more to equip the student to use his newly acquired French when he
returned to his office. The courses should begin with material related to
office situations; the vocabulary taught should relate to the people,
things, and procedures ordinarily found in government offices. From
this beginning the student should be encouraged to pick up the technical
vocabulary appropriate to the special concerns of his own department
or occupation.

508. The VIF programme teaches all four language skills—aural
comprehension, speaking, reading, and writing—in an order that may
strike students as haphazard, since it is unrelated to their own study and
language habits. It moves from oral to written skills in the standard

1 Public Service Commission, Language Bureau Memorandum, July 25, 1968, 5.3(¢).
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progression recommended by conventional linguistic doctrine, which is
largely based on children’s experience. Adult students need a different
sequence, with passive skills—reading and understanding conversation
~—coming first. Such a change should allow an early and discernible
degree of achievement, which would encourage students to continue
studying.

509. This proposal raises a pedagogical problem: should a language
student be equipped with a basic mental kit to allow him to translate
the other language he hears, or should the ultimate aim be to inculcate
fluency so that he can “think on his feet” in French? Receptive bilin-

gualism—the ability to read documents and understand a conversation-

adequately—is a substantial but far less imposing level of competence
to be aimed at than that which the present courses imply. It is also
more appropriate to a public servant’s education and habits of work,
based on the written rather than the spoken word. Since he learns the
second language for work rather than for home life, he should proceed
from the written language to the spoken, rather than the reverse. In the
vast majority of cases it would be quite enough for a senior public
servant to be able to read and understand conversation in the other
language, thereby permitting his subordinates to work in their own
language. '

510. The viF and LFI methods do not make use of translation. It is
true that quantities of translation to or from the target language do not
encourage the student to immerse himself completely in the new lan-
guage but, to demonstrate meaning, translation can save time, avoid
false impressions, and confirm the conjectures pupils will make when
words are also demonstrated in some other way. A pupil often trans-
lates a word to himself in any event; thus, in order to forestall mistakes,
it is sensible to reinforce other methods of transmitting meaning by
allowing for translation; indeed, many words and concepts are taught
more efficiently by translation than by other means.

511. Nor should the grammatical approach be entirely rejected in
second-language teaching. Simplified explanations in the student’s moth-
er tongue would be useful to short-circuit much of the fruitless baffle-
ment and dissatisfaction with the relative lack of grammar in the present
courses. VIF teaches grammar systematically only at later stages of
familiarity with French. The Public Service classes, from the introducto-
ry level, should include enough grammar for a student to see the logical
structure of language; he should not have to rely on powers of simple
mimicry and spontaneous memory, which have diminished since his
childhood. 4

512. The goal should be the acquisition of relatively easily attainable
skills, considered in a Canadian context and adapted to the work

Translation

Goal
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situation. The individual’s motivation is crucial, and every opportunity
must be seized to build it up. This can best be done by revising the
order in which language skills are taught, giving the course at such a
rate that a student is convinced of his progress every week, using a
vocabulary he can try out at the office, and presenting the lessons in a
style appropriate to life in urban Canada.

513. Greater use should be made of the knowledge a pupil already
has. At present it is largely ignored, unless a pupil scores high enough
on the selection tests to be admitted to the second stage of the course.
The tests do not discriminate clearly enough between those who have
some knowledge of the written language and those who have none at
all. The main concession made is to class the so-called faux-débutants
together and try to set them an accelerated pace. In English-language
training the situation is much healthier, probably because there are very
few absolute beginners in the courses.

514. Criticisms of the programme for teaching French concern three
aspects: its theoretical foundation, its purpose, and the technique of the
courses. These aspects are interrelated in that the basic theory chosen
by the system’s administrators was determined in part by its choice of
VIF as the basis for the programme and in part by the way problems of
technique were handled.

515. Because it lacked experience in teaching languages to adults,
and because courses had to be established immediately, the Civil Service
Commission prudently went to the readiest well-authenticated source of
general linguistic doctrine. However, problems arose because, for exam-
ple, determining the order in which language skills are to be taught “is
not purely a linguistic problem, for all the time the nature and circum-
stances of teaching are to be imagined. The task cannot be carried out
except by those with suitable teaching experience.”* “Suitable teaching
experience” for the Public Service’s language schools meant experience
in teaching fairly well educated adults. But viF was designed originally
to teach less well-educated people who would at the same time be
working in a French-speaking community; in fact, its teaching tech-
niques (as distinct from course content) seem more suitable for teach-
ing children than for teaching adults.

516. The classroom system of VIF was probably by far the best for
the original Civil Service Commission language schools to follow
because it promised to meet the demand for immediate mass training.
But, in committing themselves 10 it, the school authorities side-stepped
the question of the purpose of bilingualism. This is the topic of a

1 W. R. Lee, “Grading,” English Language Teaching, No. 18 (London, 1964), 88.
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UNESCO publication planned for release in 1969, in which at least two
authors emphasize that bilingualism is a meaningful expression only in
relation to some specific context.

It is doubtful whether bilingualism per se can be measured apart from the
situation in which it is to function in the social context in which the person
operates linguistically. The only practical line of approach to this compli-
cated problem which I can suggest is to assess bilingualism in terms of
certain social and occupational demands of a practical nature in a particular
society. Here again the criterion is to be “bilingualism for what?” Purpose
and function are the main determinants.?

For what reason does such and such a government or group of people
fight in favour of bilingualism? Why does a particular person wish to improve
his bilingualism or, on the contrary, why is he completely indifferent to the
way in which he speaks the two languages? Become bilingual, of course,
but to do what?*

(d) Summary

517. Until changes such as we have proposed in Book II take place
in the Canadian school system, government language classes are going
to be the only—not just the main—guarantee that enough Anglophone
public servants will know some French. Language training must be
accepted as an important, permanent responsibility of the federal gov-
ernment. But we repeat that not all public servants will need to be
bilingual if the use of the two languages is rationally organized.

518. We are aware of the political pressure to set up the system
quickly, of the enthusiastic response of thousands of prospective stu-
dents, and of the technical problems of catering to such a large enrol-
ment without disrupting the normal operations of government services.
Above all, we are aware that this programme was expected to attain
almost by itself the unrealistic—and unnecessary—objective of making
the majority of federal public servants bilingual.

519. The language-training system was launched on the best basxs
then available, but, while essential changes in language training may well
take place before this Book of our Report appears, it remains part of
our terms of reference to consider the theory of the system as well as its
execution. The individual flaws we have criticized are all directly related
to its basic orientation, which ought to make the most of the distinctive
common characteristics of language students in the Public Service. The
language-training programme ought to be evaluated rigorously in the
light of its achievements and the usefulness of those achievements in
attaining the goals of the Public Service’s policy on language use.

" 1E. G. Malherbe, comment on R. M. Jones, “How and When Do Persons Become Bilin-
gual?” in International Seminar on the Descrlptlon and Measurement of Bilingualism, The
Description and Measurement of Bilingualism (UNEscCO, in press).

2 A, Tabouret-Keller, comment on J. Macnamara’s “How Can One Measure the Extent of
a Person’s Bilingual Proficiency,” in ibid.
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520. Criticism in this section has been largely negative, but its posi-
tive side lies in the emphasis on planning language classes with a
constant watch on the students’ motivation and above all on the use
they will be called upon to make of what they have learned. It still
leaves completely open the question of accommodating the methods we
advocate to the practical exigencies of the Public Service.

521. Changing the content of the French courses to correspond to
the work situation of Canadian public servants and setting realistic goals
of receptive skill at work will vastly increase the unit returns of this
investment of time, providing that the language schools are not the only
instrument used to make the Public Service a bilingual institution.

Without structural reform of the Service, students will only participate

in a waste of time, energy, and money. Acquiring a second language
always represents a personal enrichment, but such enrichment cannot
alone justify the undertaking. These courses must enrich the Public
Service itself, and as such they must be part of a system of two
languages of work.

F. Conclusion

522. This chapter has related policy on language use in the Public
Service to actual practice, official and unofficial, and to the forces
tending to alter that practice. The first general conclusion is that no
general policy had ever been announced before April 1966, and no
system of implementation has yet been worked out. Instead, the practice
in the Public Service has been to answer correspondence in the official
language of the client; in all other aspects of language of service (such
as publications and face-to-face dealings with the public), individual
departments and local units of the administration have worked out their
own widely varying routine practices. The public is thus well served in
some respects and regions and poorly in, others; particularly poorly
served are Francophones outside Quebec. There has been no attempt to
implement a policy on language of work, and nearly all the linguistic
traditions and characteristics of the Public Service have put pressure on
the Francophone employees to become assimilated into an Anglophone
environment:

523. The present situation retains the flaws produced by the influ-
ences that shaped it. Policies on language use were applied mainly in
response to political crises rather than with any general goal in mind,
and their results have thus been narrow and haphazard. Even remedies
proposed for past failures tend to perpetuate old flaws: for example, in
1967, when bilingual proficiency was first presented in Public Service
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Employment Regulations as desirable for all staff in the national capital
region, it was subordinated to the long-established principle that only in
some specifically defined posts is it actually “essential.” Prime Minister
Pearson’s speech of April 6, 1966, had enunciated general policy aims
for both language of work and language of service, which had hitherto
gone undefined. But there was no plan to integrate new mechanisms,
such as the language schools, into a comprehensive programme of
bilingualism affecting the structures of the Public Service. The proposals
themselves exempted one of the most important elements of the Public
Service—the middle-level and senior staff with professional and techni-
cal qualifications. This was in a way understandable at the time, because
no structural agencies existed for orgamzmg, for example, scientific
work that might be done in French.

524. Language use reflects the lack of overall policy. A Francophone
public servant cannot rely on an integrated structure of Service-wide
policies and mechanisms applicable to all departments. The Anglophone
tradition of the Public Service tends to be self-perpetuating. The current
predicament leads to misuse of existing language agencies, such as the
Translation Bureau, and of many other language resources which might
otherwise contribute to a bilingual Public Service.

525. Change must take place on two levels: a comprehensive policy
for the systematic creation of a bilingual Public Service is needed, as is
a central organization for its supervision; in addition, each unit of
government must set its own house in order so far as language use is
concerned. These two ends of the structure of government can and
should support each other.

526. The overall purpose of the policy we envision for the Public
Service of Canada is equal partnership as defined in the General Intro-
duction of this Report. From this principle and the Public Service’s
general goal of a bilingual institution, two specific aims can be derived.
First, equal services for the public in both official languages must be
country-wide. This aim would be effected mainly by increasing the
bilingual capacities of the appropriate regional offices outside Quebec
(for instance, in Cornwall and St. Boniface). Second, linguistic and
cultural discrimination between employees in the Public Service must be
terminated, through reorganization to ensure the use of French at work.
For the first time, the language rights of employees, as well as of clients
would be protected by the Public Service. It is also a huge task, since it
involves changing. the formal structure and intangible character and
traditions of the Service as a whole. However, when broken down into
sub-policies and mechanisms for their implementation, the task seems far
less difficult and the results less remote.

Language use )

Equal
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527. Our formal recommendations on the Public Service are present-
ed systematically in Chapter X. Most of them are desirable on grounds
of efficiency alone, but to this reason must be added the concept of the
right to work in either of Canada’s official languages. The main
administrative need is to enlarge the range of situations in which French
can be used for government work, particularly at the middle and higher
levels, giving Francophone public servants a real possibility to work in
their own language and to make their own positive cultural contribution
to the work in hand. This would obviously require reorganization far
more sweeping than drawing up a list of criteria for selecting candidates
for language classes. ‘

528. Institutional as well as individual bilingualism is essential, for
the aim is not merely to increase the number of bilingual individuals in
the Service, but also to make it possible for Francophones to participate
as Francophones at all levels of the administration and to the full range
of their potential.



Chapter VIII The Public Service and the Universities:
Recruitment and Orientation

529. In this chapter we describe government recruiting policies and
assess the federal Public Service as an employer competing for staff in
the whole Canadian labour market. Our attention is largely confined to
the two recruiting programmes which are designed to attract and pre-
pare the key men on whom the Public Service will depend in future
years. The policies and routines of recruiting are continually changing;
we have examined all developments up to the end of 1967.

530. Our data is of two types: statistics about “hard facts” such Statistical data
as university and Public Service records; and statistics about opinions
and attitudes expressed by Francophone university undergraduates,
candidates for Public Service positions, and university personnel. Data
in the second category indicate future patterns of participation by re-
flecting the degree of success of the Public Service’s campaign to attract
talented young recruits. Moreover, these opinions are essential to the
Public Service’s own evaluation and continuing modification of its re-
cruiting system.

A. Language and Recruiting

531. The Civil Service Act of 1961 provided, for the first time since
the amendments in 1882, that “an examination, test or interview
under this section shall be conducted in the English or French language
or both at the option of 'the candidate.” But the Act said clearly that
the function of language in staffing policies was to allow a department
or a local office “to perform . . . functions adequately and to give
effective service to the public.”! It made no provision for the use of

French as a language of work.
L Civil Service Act, S.C. 1961, 9-10 Eliz. II, ¢.57, 55.38, 47.
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532. A number of members of Parliament felt that the reintroduc-
tion of the right to be interviewed and examined in one’s chosen
language was not enough to attract more Francophones or bilingual
Anglophones. Alexis Caron, for example, urged that a general prefer-
ence for bilingual applicants be written into the Civil Service Act.!
In April 1962, the Civil Service Commission issued a memorandum
on language requirements and subsequently founded a Language
Bureau. The regulations issued in March 1967 under the Public
Service Employment Act provided that bilingual candidates should have
preference in competitions for posts in the national capital region.?
The focus was still on language of service to both Anglophones and
Francophones, and the regulations again showed little consideration
for Francophones’ rights to work in their own language.

533. The criterion of language of service did not evolve in the
Public Service until after the responsibility for engaging personnel and
defining standards was transferred from government departments to the
Civil Service Commission by the Civil Service Act of 1918. In contrast
with the earlier patronage system, this development was a by-product
of the rationalization and centralization of the Public Service. But
participation by Francophones in the decision-making processes of
the Public Service—something previously facilitated by patronage—
was neither envisaged nor assured by the principle of service to
Francophones in their own language.

534. The decentralization of responsibility for personnel policy
which followed the Glassco report did not weaken the authority of the
Civil Service Commission (subsequently the Public Service Commis-
sion) in respect to language. It still had responsibility for establishing
and amending the language requirements of Public Service positions
and the language policy in recruiting programmes. In recent years, the
Public Service Commission has accelerated its efforts to develop a
bilingual Public Service. Besides organizing a Language Bureau to
provide a more specific focus on the problem, it has improved the
language competence of its own staff and has increased its recruitment
of Francophones.

B. Supply and Demand

535. The labour market for Canadian university graduates has not
yet been adequately studied and analyzed. Our researchers were able
to gather only fragmentary evidence from a varlety of sources, particu-

1 Canada, House of Commons, Debates, 1960-1, 4th session, VIII, 8574.
9 See §§ 3534 '
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larly publications of the Economic Council of Canada, the Quebec
Royal Commission of Inquiry on Education in the Province of Quebec
(the Parent Commission), and the Canadian Universities Foundation,!
as well as unpublished material from the Civil Service Commission,
the Dominion Bureau of Statistics, and the departments of Labour and
the Secretary of State. =~ ' :

536. Nearly all of this material dealt with the supply of rather than
the demand for university graduates in the labour market. The one
pioneering study in the lattér field—an analysis of projections made
by a small number of firms representing several types of | industry—
excluded the federal Public Service.2 '

537. Analysis of this sort, applicable to the whole labour market,
is vital to an appraisal of the Public Service’s competitiveness in the
recruitment of new graduates. Our review of the work already done
indicates that little is known about supply and demand as such, so our
observations are confined to generalities. We do know that, in both
the Public Service and industry, present shortages are likely to get
worse. The greatest demand is and will be for scientists, qualified
professionals, managers, technicians, and skilled workers.

538. The supply of potential recruits to the Public Service is aug-
mented by qualified university graduates already employed elsewhere
and by the graduates of foreign universities, but by far the largest
proportion is made up of recent graduates of Canadian universities. We
classified these institutions as English-language, French-language, and
bilingual, but the distinction must be treated with caution because
science courses at bilingual universities are usually identified with the
“English side.”

539. We found little indication that the relative lack of Francophones
among the professionals and other qualified personnel in the Public
Service can be eased quickly. The demand is so great that.chances of
hiring qualified Francophones away from other employers are small.
Immigration contributes significantly to the number of Anglophone
public servants but has never supplied a like proportion of Franco-
phones. There have been recent efforts to increase immigration of
qualified people from France but, as far as we can foresee, the Public
Service’s intake of Francophone graduates will continue to be largely
limited to the output of French-language universities in Canada.

1 Wolfgang M. Illing and Zoltan E. Zsigmond, Enrolment in Schools and Universities
1951-52 to 1975-76, Economic Council of Canada, Staff Study No. 20 (Ottawa, 1967);
Report of the Royal Commission of Inquiry on Education in the Province of Quebec,
II (Montreal, 1965); Financing Higher- Education in Canada, the report of a Commis-
sion to the Association of Universities and Colleges of Canada (Toronto, 1965),
Chap. XX. ;

?B. A. Keys and H. H. Wright, Manpower Planning:in Industry: A Case Study,

Economic Council of Canada, Staff Study No. 18 (Ottawa, 1966).
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Although there are some Francophones attending English-language
universities, their numbers are not large enough to increase the supply
of Francophone graduates significantly.

540. We have made no studies of the comparative value of the
degrees and diplomas granted by French- and English-language institu-
tions to determine, for example, whether the baccalauréat és arts granted
for Quebec’s cours classique is equivalent to a “pass” degree or an
honours degree in English-speaking Canada. The Public Service Com-
mission does not consider the baccalauréat és arts as equivalent to the
undergraduate degrees (B.A., B.Sc., etc.) granted by the English-
language and bilingual universities. In the work milieu of North
America, where the B.A. degree is the basic sign of recognition of the
university graduate, Francophones with diplomas rather than degrees
are likely to be penalized. We do not offer any opinion as to whether
this is just or unjust, but the fact is that a Francophone’s access to
the work world has been limited by these judgements about French-
language educational institutions.

541. Canadian institutions of higher learning awarded a total of
119,119 degrees and diplomas (including baccalauréats és arts) between
1962 and 1965 (Table 42). Because of the differences between the
French- and English-language educational systems, it is not always pos-
sible to compare the various types of degrees. However, we can say that
the most significant disparity was between doctorates, where the
English-language institutions clearly dominated.

542. Table 42 also shows the type of educational spec1ahzat1on of
each group of universities. In the three academic years studied, English-
language institutions were consistently stronger than French-language
ones in the sciences, and stress on the sciences increased with the level
of the degree. The relative lack of emphasis on ‘the sciences in the
French-language institutions remained constant up to the doctoral level.
However, there was some degree of specialization in commerce and the
social sciences. The two bilingual universities, Ottawa and Laurentian,
tended to follow the pattern of the French-language institutions.

543. As a result, the proportion of graduates in natural sciences
from French-language universities is lower than the proportion of
graduates in all specializations (Table 43): only 15 per cent of the
bachelor’s degrees and only 6 per cent of the doctorates in the natural
sciences are granted by French-language universities, compared with
18 per cent of the bachelor’s degrees and 9 per cent of the doctorates
in all specializations. On the other hand, 39 per cent of the advanced
degrees (masters or licentiates and doctorates) were given in the arts
and social sciences, compared with 31 per cent of the advanced degrees
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in all specializations. Obviously, if an employer is determined to recruit
a Francophone scientist, he will find himself in vigorous competition
with other employers; just as obviously, if he wants to recruit a scientist
without regard to language, a relatively large number are to be found
in the English-language universities. ‘

544. Our studies were carried out too early to take full account
of the-modernization of Quebec’s educational system, begun after 1960
and speeded up after the publication of the Parent Commission report.
Presumably opportunities for Francophone students to specialize in
the sciences and, after qualification, to find suitable work in industry
will increase considerably in the near future. Yet the changes agreed
upon in Quebec are so extensive that the transformation of the educa-
tional system will take time.

C. University Graduates and the Public Service

545. At the time of our study the two main streams of graduate entry
to the Public Service were the Junior Executive Officers and Foreign
Service Officers programme (JEO-Fso) and the scientific and technical
programmes (sT). The former was open to all university graduates
and the latter restricted to graduates in biology, physics, chemistry,
engineering, and related fields. Tables 44 and .45 show the number
of initial applicants related to the total number of graduates eligible
for these two programmes in 1962-5. '

546. Few graduates of French-language universities applied to join
the JEO-FSO programme: barely half the proportion of graduates from
English-language colleges and universities. The still higher proportion
from’ bilingual institutions is skewed by the dominance, within this
small group, of the University of Ottawa. Since Carleton University, in
the same city, also sent a relatively large proportion of ‘its graduates
into the Public Service, the government’s recruiting success in this
instance can be attributed to the location of the university.

547. It is striking that the proportion of Francophone and Anglo-
phone graduates in the natural sciences applying for the st pro-
grammes is nearly the same. The rates of application of both are
significantly higher than the highest rate for the JEO-FsO programme.

548. It appears that young Francophone and Anglophone scientists
have similar attitudes towards working for the federal government; only
one in 10 actually expresses an interest in such work. Among non-
scientists, however, young graduates of French-language institutions are

Modernization
and reform

Two graduate

recruiting
streams

Implications
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much less interested in government work: only one in comparison with
two Anglophone graduates in 30 gives serious consideration to such
work as a first job.

Table 44. Applicants to the JE0-FSO Programme

Percentage distribution of all degrees granted! and of applicants to the JEO-FSO pro-
gramme, by university language group, 1962-5 .

University language group

Number English  French Bilingual Total

Degrees granted 89,073 75.7 2000 . 4.3 100
Applicants to JEO-FSO : '
programme 4,990 82.5 11.1 6.4 100 -

Applicants as a percentage
of graduates . 5.6 6.1 3.3 8.3

Source: Taylor, *“Output of Canadian Umversntxes
1 The data exclude holders of bacalacuréats és arts. Their degrees were not given the status
of university graduation by the Civil Service Commission. .

TaBLE 45. Applicants to the sT Programmes

Percentage distribution of degrees granted in natural sciences and of applicants to the
JEO-FSO programme, by university language group, 1962-5

University language group

Number English French  Bilingual Total .

Degrees granted in natural

sciences ) 27,716 8}.6 14.4 2.0 100
Applicants to JEO-FsO : '
programme 2,609 84.2 14.5 1.3 100

Applicants as a percentage :
of graduates 9.4 9.5 9.5 5.6

Source: Taylor, “Output of Canadian Universities.”
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D. Attitudes in Universities

549. Figures such as those given above obviously imply broad types
of attitudes. They say nothing about the appeal of a Public Service
career in comparison with a career in private industry, but show unmis-
takably that science graduates are more drawn to the federal Public
Service than.are arts graduates.! In order to obtain a direct sample of
opinions, we polled Francophone undergraduates in their final year,
candidates for the JEO-FSO and ST programmes, teaching staff, and
placement officers at several Canadian universities.

550. Group interviews were conducted with senior Francophone
students in a variety of faculties at Laval, McGill, and the University
of Montreal.? The fundamental opinion expressed was that the work
world was largely under “Anglo-Saxon” control. The students said they
thought Anglophones had easier access to professional education of a
type that perpetuated their domination of the business world, that
they had a monopoly on powerful posts, and that they had more money
available for research. The students felt that the few Francophones
in responsible positions in English-language organizations were merely
occupying postes de facade. At the same time, they recognized that
the Francophone part of the economy was relatively underdeveloped
and they resented being shut out of the Anglophone work world.

551. There were also expressions of limited optimism, but such
observations did not countervail the overall lack of confidence -expressed
by our respondents about their future as Francophones in the Canadian
labour market. Almost no interest was shown in the possibility of
‘working for the federal Public Service. The students rarely mentioned
it spontaneously and, when asked for their opinions, only a few
responded favourably and then only with reservations.

552. Even those Francophone students who had actually applied for
work in the federal Public Service were unenthusiastic.® However, the
same was generally true for Anglophone students; when asked how
they regarded the Public Service as a lifetime career, only about a
quarter responded positively.* The only significant difference between
Francophone and Anglophone applicants to the Public Service was in

1John J. Carson, “Competition for Quality,” an address delivered to the Annual
Conference of the University Career Planning Association, Carleton Umversnty, June
12, 1967.

2 André Thibault, “L’élite universitaire canadienne-frangaise et la fonctwn pubhque
fédérale,” a study prepared for the R.C.B.&B.

8 André Jeannotte and Herbert Taylor, “Survey of Applicants to the 1964-1965
University Programmes of the Civil Service Commission,” a study prepared for the
R.C.B.&B.

¢ Appendix III, Table,_A-28. .
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the reasons given for their applications: most Anglophones cited the
challenge of the work as their reason; Francophones stressed the
benefits and security of working for the government.!

553. Recruitment of Francophone public servants increased substan-
tially in 1966, the year after our survey. There were undoubtedly
several reasons for this, particularly the government’s policy statement
on bilingualism and the Public Service’s determined efforts to imple-
ment it, and a decline in employment opportunities in Quebec. Never-
theless, we think our observations accurately represent the outlook of
Francophone students at the time and indicate the extreme difficulty of
the Public Service recruiter’s task, caused partly by the students’ aware-
ness of unattractive facts about Public Service work, and partly by their
inaccurate notions about the work. In any event, our concern is with
the response to recruiters for the Public Service.

554, Many students approached university placement officers to
find out about Civil Service Commission examinations: 47 per cent of
the Francophone and 37 per cent of the Anglophone students.? (The
placement officers are usually members of the university administra-
tion but, at the time of the survey, those we interviewed at French-
language universities were employees of the National Employment
Service.) Fewer students consulted members of the teaching facuity:
only 25 per cent of the Francophones and 30 per cent of the Anglo-
phones.

555. Few placement officers encouraged the students to pursue
work in the Public Service; about two-thirds of the students said they
were neither encouraged nor discouraged by placement officers. Faculty
members, on the other hand, urged 52 per cent of the Francophone
and 61 per cent of the Anglophone students to consider Public Service
work, and actively discouraged 11 per cent and 9 per cent respectively.®

556. Obviously, university staff members cannot advise students ade-
quately about careers in the Public Service unless they keep in touch
with it. The most effective, if not the most thorough, way to do so is
through personal contacts with former students in the Service. Our
investigators found the extent of such contract varied widely.4 In general,
English-language universities were more in touch with the Public Service
in this way than were French-language institutions. But communication
operates in two directions and, while French-language universities

1]bid., Table A-29.

2 Jeannotte and Taylor, “Survey of Applicants.”

8 Ibid.

«Miriam Moscovitch and Hillel Steiner, “Attitudes and Influence of University
Personnel on Civil Service Recruiting,” a study prepared for the-R.C.B.&B. :
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may not have kept in touch with the Public Service, the Service could
have done more to inform them of its openings and opportunities.

557. It appears that placement and administrative officers at English-
language universities maintained little contact with graduates who had
entered the Public Service, but half of the teaching staff reported that
they were kept informed of job openings. Science professors had more
frequent and fruitful contacts with government officials than did those
teaching arts subjects. Many such contacts resulted from professional
exchanges between university and government scientists. The recruiting
processes for science graduates were quite different from those for other
graduates; the former are often interviewed by government recruit-
ing officers in their laboratories, a practice not feasible for students
in the humanities. '

558. Staff at French-language universities had no significant “old-
boy network” of former students, nor any close links with professional
colleagues in the federal Public Service. Of all 76 staff members inter-
viewed, only one-—an arts professor—said he received information
about job openings from former students. The explanation for the lack
of information was that former students do not hold posts that permit
them to be well informed of openings for recent graduates, and that
they never propagandize to attract other students.

559. The Francophone science professors had even less contact with
the Public Service than one might have expected, considering their
professional interests. As one said, “You haven’t got this kind of contact;
you do not participate in the system of recruitment in Ottawa; you
feel outside the system.” Another professor said the only significant
interaction took place when Anglophone friends in the Public Service
~passed on news about a job opening for a qualified bilingual candidate.

560. The Universities of Toronto and Montreal presented the sharp-
est contrast in the degree of liaison between universities and the
Public Service. The former maintained close contacts, the latter, few
connections. McGill, though situated in Quebec, was much like the
other English-language institutions. Relations between professors and
the federal Public Service were ‘mainly dependent on the professors’
general attitudes towards the government and the cultural and lin-
guistic character of the Public Service. For example, most Anglophone
professors felt that the new emphasis on bilingualism and biculturalism
might limit the careers of their students, although the science profes-
sors minimized its influence. At the same time, Anglophone placement
officers tended to favor the general requirement of bilingualism as an
employment prerequisite.

Professorial
contacts with
the Public
Service
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561. Francophone placement officers felt that, although interesting
careers were possible within the federal Public Service, there were many
disadvantages; in particular, they felt that working in English and
living in Ottawa held no attraction for a Francophone. Everything
offered by such a career could be found in Quebec, either in private or
in public employment. They saw security of employment as the one
great advantage of federal careers, but they expressed general pessimism
about the probability of radical change in the language situation.

562. Scientists recognized the possibility of an interesting career
in Ottawa for a Francophone—particularly in view of the excellent
working facilities, attractive salaries, and fringe benefits. However,
our respondents also saw disadvantages. One summarized the position
as follows: “In the present context I don’t believe that a French
Canadian graduate can stay there; the atmosphere is too poor. There
are advantages from the point of view of money and possibilities for
research, but the Anglo-Saxon milieu and irregular promotions work
against the French Canadian.”

563. Although the scientists noticed a change in the federal gov-
ernment attitude resulting from new emphasis on bilingualism and bi-
culturalism, they suspected that this might be more apparent than
real. They agreed that there were now more openings for Franco-
phones, but they pointed out that promotions were still as limited as
in the past. They attributed this situation to the “patural” tendency of
Anglophone superiors to consider their Anglophone colleagues when
it came to promotion. Also, Francophones usually remained outside
the community of Anglophone scientists.

564, In any event, “bilingualism is a completely secondary factor
that will not change the attraction of scientists to Ottawa.” The prob-
lem of the milieu seemed more fundamental: “the man who chooses
the federal sphere must integrate himself into the national—the English
—milieu.” Any posts outside Quebec involved difficult adjustments.

565. Most of the staff members of French-language universities held
much the same views but they did not all draw the same conclusions.
In general, arts professors said that a Francophone graduate could
have a satisfactory professional career in Ottawa, despite all the tradi-
tional drawbacks, and we gather this is what they told their students.
But many Francophone scientists and placement officers said that they
would not suggest careers in the federal Public Service to their students.
The main reasons given applied particularly to science graduates: slow
advancement would be one of Ottawa’s disadvantages, whereas “the
local needs in Quebec are much greater,” and therefore, “it is very
easy to place students.”
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566. The social science and arts professors implied that, for them,
Ottawa was the centre of things, where one could learn from highly
skilled colleagues and where the recent political importance of bilingual
abilities and Francophone recruitment had improved the chances for a
young graduate to do well for himself. Nevertheless, like both their
scientific colleagues and their students, they were skeptical about the
degree to which recent political agitation had brought about any real
change in the basic fact of working life in Canada: “Anglo-Saxon”
dominance, :

567. They pointed out that career success for a Francophone in
Ottawa was probably dependent on his assimilating to the Anglophone
style of thought. A new recruit from Quebec in Ottawa would be living
in “a foreign country,” where the lack of good educational facilities
for Francophone children was one of many problems, '

568. In summary, our survey of attitudes established that students
and staff at French-language universities viewed the federal Public
Service with no enthusiasm at all. They mentioned the considerations
that guide the decisions of Anglophones—opportunities in one’s pro-
fession, the far-reaching scope of government, and the new importance
of bilingual abilities—but all of these were secondary to them. What
really mattered to Francophone students and their advisers was the
general phenomenon of the “Anglo-Saxon milieu.” They intensely dis-
liked the “foreign” character of the Ottawa-Hull area. A Francophone
recruit would have to choose either to assimilate to it (and lose his
cultural roots) or to hold out against it (and become a perpetual out-
sider). Given the thoroughly “English” cast of the capital area and the
federal authorities there, few felt that the two cultures had any real
chance of coexisting in Ottawa.

E. University Recruiting Programmes

569. The recruitment of staff involves the department of each indi-
vidual’s preference, the Public Service Commission, and the Treasury
Board. Although policy changes like the regulations of 1967 on bi-
lingualism have a bearing on procedure, we are satisfied that the
methods of recruiting which we studied! are not likely to undergo
fundamental change in the near future. '

570. We expected there would be relatively fewer Francophone
than Anglophone graduates involved in the recruiting process, and we
found in fact that, over a period of three years, there were 4,692

! Frank Longstaff, “Statistical Analysis of the Applicants and their Experience with
Recruiting,” a study prepared for the R.C.B.&B.
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Figure 6. Recruitment to the JEO-FSO Programme—Canada, 1962-5 (Per-
centages)

Anglophones (1,173) Francophones (733)

All 100.0 100.0
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interviewed
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Source: Longstaff, “Statistical Analysis of the Applicants.”
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Figure 7. Recruitment to the sT Programmes—Canada, 1962-5 (Percen-
tages)
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Anglophones in the JEO-Fso stream and 2,384 in the sT stream, com-
pared with 733 and 354 respectively for the Francophones—only a
seventh of the Anglophones’ total.! The disparity was greater at the
end of the recruiting process: nine Anglophones were hired for every
Francophone. Figures 6 and 7, showing the development of the re-
cruiting procedure for the two programmes, lead to the following
conclusions: the majority of all applicants offered employment ulti-
mately refused it; relatively more Anglophones than Francophones
were offered employment and accepted it; and the sT programmes re-
flected the least difference between Anglophone and Francophone
response to recruiting,

571. The highest rate of elimination in the JEO-Fso programme oc-
curred before the applicants were interviewed and after they had written
a general intelligence test. The test was of the multiple-choice type;
Fso candidates had to compose an essay as well, but holders of post-
graduate degrees were exempted from the test. The sT programmes
had no equivalent to this first filtering process, and the large majority
of candidates were interviewed. In the JEO-Fso programme, propor-
tionately more Francophones than Anglophones failed at this first
level; but in sT programmes, more Francophones than Anglophones
were interviewed. '

572. The drop-out rates at the end of the process are also highly
significant. Offers of employment were accepted by only a minority of
successful applicants: among the JEO-Fso applicants, 67 per cent of
the Francophones and 64 per cent of the Anglophones declined; among
the st applicants, 81 per cent of the Francophones and 70 per cent
of the Anglophones refused.

573. We analyzed the Civil Service Commission’s General Intelli- -

gence Test—which eliminated 60 per cent of all Anglophone and 72
per cent of all Francophone candidates in 1962-5—to find out whether
it was “culture-biased.”? Even though it could be taken in French,
the test was originally prepared for Anglophones. Thus, no norms had
been established for the Canadian university population taken as a
whole, or as being composed of two linguistic populations, so it was
impossible to know whether the test was fair. In any case, it is an

* This proportion is in the process of changing. In 1966 there was a marked increase
in the number of Francophone candidates: 556 applied for the JEO-FSO programme
in that year alone, compared with a total of 733 for the years 1962-5.

? Bernard Tétreau and Hillel Steiner, “The Entrance Test and Selection,” a study
prepared for the R.C.B.&B. Academic quality is obviously one factor that will affect
the outcome of this test. However, our data indicate that the Francophone candidates
were at least as well qualified academically as the Anglophone candidates in the
period surveyed.
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established postulate of psychometrics that no instrument can be cul-
turally neutral, and the assumption underlying this particular test is
that there is but one culture in Canada.

574. We also found that the test results were misapplied: they were
given to interview boards before the applicant’s appearance. This is
known as “contamination” in testing—permitting an earlier test result
to condition an examiner’s mind before a later stage of selection, in-
stead of having both decisions made independently and then compared.
The degree of contamination has recently been increased by the prac-
tice of altering an applicant’s score according to his academic degrees,
which are already taken into account in the selection process as educa-
tional qualifications..

575. In summary, we found serious technical flaws in the Civil
Service Commission’s General Intelligence Test and in the use made
of it. This does not necessarily mean that the Public Service is selecting
the wrong people or rejecting the right ones, but the examining body
owes it to itself—and to those examined—to make sure that the in-
telligence test is correctly designed and used.

576. We surveyed the applicants in 1964-5, when 420 Francophones
and 2,923 Anglophones applied for the two programmes.! Virtually all
the respondents of English mother tongue wrote the intelligence test in
English, and so did 18 per cent of those of French mother tongue; the
rest of the Francophones wrote it in French. Their opinions of the
quality of the language in which the multiple-choice questionnaire was
formulated were mostly favourable.?

577. For 21 per cent of the Francophones but only 4 per cent of
the Anglophones, the section on general knowledge was the most dif-
ficult part of the test. This would be where cultural bias would show
up most overtly, as a matter of content rather than style and presenta-
tion. Members of university staffs considered the general knowledge
section unsuited to the French-language education system. They
recommended that, if the written test must be maintained, it should
concentrate on questions within those academic realms common to
students of each language. The candidates generally felt that any cul-
tural bias favoured the Anglophone applicants.

578. However, there were differences in reaction to the interview
stage of the recruiting process. Less than 23 per cent of the Franco-
phone candidates were interviewed exclusively in French. The large
majority, 71 per cent, were interviewed in both languages, and the

1 Jeannotte and Taylor, “Survey of Applicants.”
* Their opinions on the cultural adaptation of the Civil Service Commission
publicity material are given in Appendix III, Table A-30.
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candidates said that the linguistic and cultural bias of the recruiting
officers—mostly Anglophones themselves—proved frustrating to them.
Asked if they had had practical difficulties in conversing with the
interviewers in English, 22 per cent of the Francophones said they had.
On the other hand, 91 per cent of the Anglophone applicants were
interviewed exclusively in English, and only 9 per cent were inter-
viewed in both languages.

579. Matters of culture are obviously more difficult to assess. Re-
sponses are likely to be based on positive and negative attitudes to
specific issues. Table 46 shows our best indicator of the general phe-
nomenon of rapport between candidate and interviewer: significantly,
more than a third of the Francophones felt that they were unable to
bring out their strong points in the interview; only 17 per cent of the
Anglophones had complaints of this sort. The difficult areas of ques-
tioning concerned foreign affairs and domestic matters of national
unity, culture, and ethnic topics.

Table 46. - Applicants’ Satisfaction after the Interview

- Percentage distribution within language groups of applicants to the Jeo-rso and sr
programmes of the Civil Service Commission, by opportunity to bring out strong
points in the interview—Canada; 1965

Language group

Opportunity Francophone Anglophone
Great . 21.8 49.5
Satisfactory 39.9 27.5
Little 35.1 16.8
No opinion 3.2 6.2
Total 100.0 100.0
Sample . 190 665

Source: Jeannotte and Taylor, “Survey of Applicants.”

580. Almost 22 per cent of the unilingual Francophones were told by
interviewers that it was very important to know English, while only
3 per cent of the unilingual Anglophones were told that it was very
important to know French. This must be understood in the context
of a situation in which 42 per cent of the Francophones, compared with
5 per cent of the Anglophones, were already confident of their fluent
bilingualism (Table 47).
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Table 47. Importance of Knowing the Two Official Languages

Percentage distribution within language groups of applicants to the JEO-FsO and sT
programmes of the Civil Service Commission, by their evaluation of the importance
attached by the interviewers to knowledge of the other official language—Canada, 1965

Language

Importance attached

to knowledge of the

second language Francophone Anglophone
Great 21.5 3.3
Average 17.5 13.8
Little 4.0 13.8
None 3.0 39.8
Not applicablel 41.5 5.1
No opinion 12.5 24.2
Total 100.0 100.0
Sample 197 665

Source: .Jcannotte and Taylor, “Survey of Applicants.”
1 In these cases, applicants were bilingual.

581. Taking all these aspects of the interview together, it is under-
standable that only a minority of all candidates—and fewer Franco-
phones than Anglophones—felt their interest in the Public Service
increased by meeting a recruiting officer face to face (Table 48). The
interviewers failed to evoke greater interest in most candidates. Their
influence was not felt where it was most needed, but rather among those
who had been most strongly interested before being interviewed.

Table 48. Interest in the Federal Public Service after the Interview

Percentage distribution within language groups of applicants to the JEO-Fso and st
programmes of the Civil Service Commission, by interest in the Public Service after
the interview—Canada, 1965

Language
Interest Francophone Anglophone
Increased 15.4 27.7
Unchanged 52.2 57.6
Less 26.9 13.8
No opinion 5.5 0.9
Total 100.0 100.0
Sample 198 665

Source: Jeannotte and Taylor, ‘‘Survey of Applicants.”
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582. After the “offer” stage of recruiting, the numbers were badly
depleted. Of the original 3,343 applicants in 1964-5—420 Franco-
phones and 2,923 Anglophones—only 146 Francophones (35 per cent)
and 935 Anglophones (32 per cent) were offered posts; 69 per cent
of the successful Francophone candidates and 30 per cent of the Anglo-
phones refused the posts.

583. The most common reason given for turning down a firm offer
of employment was the decision to do postgraduate study. The Franco-
phone students we surveyed did not often cite matters of language
or culture as reasons for rejecting Ottawa’s offers; we conclude that
these considerations played their part earlier in the recruiting process.

F. Summer Employment Programmes

584. Besides its two programmes for recruiting university graduates,
the Civil Service Commission developed two summer employment pro-
grammes for undergraduates.' The general summer job system has
been running for some years and is open to students at any university
or classical college in Canada. In 1964 a special programme to attract
Francophone undergraduates was begun. Both are regarded as recruit-
ing devices for full-time employment after graduation.

585. The general summer job programme had no overt or accidental
reference to problems of language and participation in the Public
Service. Language requirements were specified for very few positions,
and bilingual abilities did not confer advantages on participants. Further-
more, no effort was made to move students from one geographic or
cultural milieu to another. Indeed, the reverse was true: the applica-
tion form stated, “As far as practicable, preference will be given to a
candidate applying for a position in the province in which he resides.”
Once hired, a student was the responsibility of the department to which
he was assigned; the department determined what he was to do and °
presented him with only its own routine.

586. Because this system apparently did not have any effect on
recruiting Francophones to the Public Service, the special programme
was created. This was new in 1964, and we could not go into its
nature and degree of success thoroughly. Its objective is to encourage
Francophones to follow careers in the federal Public Service, par-
ticularly in the federal capital. All French-language universities in
Quebec and the University of Ottawa were invited to participate.

1Paul Pichette, Miriam Moscovitch, and Franco Pillarella, *“Les programmes
d’emplois d’été pour étudiants universitaires dans la fonction publique fédérale,” a
study prepared for the R.C.B.&B.
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587. The Civil Service Commission administered the special pro-
gramme, and the departments’ only contribution at the start was to
indicate the number of summer jobs vacant. Students were recruited
with the collaboration of university authorities and selected by inter-
view. A Civil Service Commission officer acted as a mentor to the
students, greeting them on arrival and directing them to the departments
where they would work, acting as a counsellor throughout the sum-
mer, and conducting “debriefing” meetings. At the end of the summer,
promising individuals were invited to appear before a Public Service
board to be interviewed for permanent employment, bypassing other
formalities.

588. Within a department, a small group of trainees would be under
the supervision of a Francophone official. They were not expected to
contribute to the department’s work so much as to learn its policies and
methods and to discuss them informally with senior officials. The
trainees were to have access to all the main branches and key officials
in the department and were to be encouraged constantly to use French
as their language of work. '

589. The first group of students, in 1964, numbered 12; the follow-
ing year there were 45, chosen from 150 applicants—a response the
Public Service considered excellent. Our researchers interviewed the 45
students in the 1965 programme.

590. The participants judged the special programme a failure that
year. They felt that useful lessons would be learned by the Civil Service
Commission for the future but that the stated objectives had not been
achieved; with some exceptions, they felt no different from the ordinary
summer help. They had virtually no opportunity to discuss policy and

methods with responsible officials, and it was not always possible to

get access to branches .other than those where large numbers of
Francophones were already employed. There were many language prob-
lems, and French could not be practically used as a language of work.
The students complained that nobody seemed to be aware that they
were in Ottawa under special circumstances; they often found the
Public Service’s methods inconsistent with the academic disciplines to
which they were accustomed. However, the majority said the experience
had been helpful to them and suggested that the programme would
improve if their recommendations were implemented.

591. The summer employment programmes, particularly the special
one for Francophones, could do much to improve the Public Service’s
appeal as a potential employer, but their success depends on their
implementation within the departments. The plans of the Civil Service
Commission are good but have not been sufficiently implemented. The

Work patterns

Students’
criticisms of the
Francophone
programme
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response of the Francophone students augurs well for the future:
a sympathetic attitude among Francophone students can be expected,
but the departments will have to show more co-operation if the plan
is to work.

G. Summary

592. The rationalization of the federal Public Service along lines of
efficiency and merit in the years after 1918 destroyed the old system
of patronage under which there were always a number of Franco-
phone civil servants appointed by Francophone cabinet ministers. No
procedure or doctrine was evolved to replace the old system and, with
few Francophones in the guiding councils of the Public Service, its
explicit qualifications and implicit assumptions became more and more
unfavourable to Francophones.

593. The only replacement offered for the patronage system has
been the practice evolved in response to the need for communication
with the large sector of the Canadian population that does not speak
English. This practice naturally failed to make the Public Service a
bilingual institution, since it simply provided for a few “bilinguals” here
and there to serve a Francophone public in French.

594. That young Francophone graduates should differ from their
Anglophone colleagues in their response to the Public Service is,
therefore, easily understood. They know its history of indifference to
the French fact and are therefore reluctant to seek employment in
Ottawa. Their suspicions of widely discussed reforms that are less
than radical stem from the failure of previously announced reforms to
change matters significantly. The situation is aggravated by the tradi-
tional shortage of graduates from French-language universities, par-
ticularly in scientific and technical fields. The renewed industrial devel-
opment of Quebec has multiplied the number of professional, scientific,
and technical jobs available in the provincial administration and in
business within that province, with the result that the federal Public
Service faces more competition than ever before for the services of
scarce Francophone university graduates.

595. The climate of opinion at French-language universities is neither
wholly hostile nor unchangeably mistrustful, as the increase in recruit-
ment in 1966-7 shows. However, the recruiting service of the adminis-
tration needs to examine its procedures to make sure that Francophones
are not penalized. So long as interviewers fail to establish confidence
and communication with Francophone students, they are likely to dis-
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courage competent applicants. Also, since the Public Service Commis-
sion testing devices do not take into account the two major cultures
of Canada, they are undoubtedly eliminating able people without even
an interview.

596. The summer employment programme for Francophones, in
spite of its initial difficulties, could be useful in recruiting future Franco-
phone public servants. However, at least two large-scale reforms will
have to be made if the Public Service is to be able to pick the graduates
it wants.

597. It is not enough to tell public servants that they may speak
French if they wish; the whole milieu will have to be changed if the
Public Service is to become a bilingual institution. At present, when
a Francophone comes to work in a setting where English has always
been the only language of work, he faces many difficulties and frustra-
tions. He may find that there is no typewriter with French accents;
the service personnel are likely to speak only English; most documents
in circulation and publications in the library will probably be in the
English language; and co-workers will almost all be unilingual Anglo-
phones. Clearly, it will take more than a new Public Service Com-
mission regulation to make Francophones feel at home in the federal
government. It is not surprising that the difficulties persist, despite many
efforts to improve the situation.

. 204
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598. Although the decision of both Francophones and Anglophones
to enter the Public Service—or any other type of employment—is
influenced by many personal and social considerations, the character of

. the institution itself is often the most important factor. This is particu-
larly true for those at the higher educational and occupational levels,
because a choice of work is often available to them. This chapter deals
with the careers of Francophones and Anglophones in the federal
Public Service; we shall consider the incentives and deterrents for
potential entrants in terms of career possibilities, and examine the real
dimensions of participation of the two official-language groups. Our
approach is based on two principles: first, as a federal institution, the
Public Service should be equally accessible and attractive to the trained
and talented of both groups; second, those who have joined the Public -
Service should receive equal treatment.

599. The historical development of federalism in Canada has reflect- Equal
ed a continuing predominance of the Anglophone sector, resulting in the  accessibility
growth of federal structures in which the Canadian duality has been
poorly expressed. The Public Service is almost totally Anglophone in its
language of operation and administrative style. In responding to what
have been the realities of power in Canadian society and the over-
whelming technological dominance of the English language in North
America, the federal administration has not provided equal access to
Francophones who want to develop their occupational skills and talents
while working in their own language and expressing their own cultural
identity.

600. Until recently, the inconsistency between the ideal of equal
access and the fact of Anglophone dominance in the federal Public
Service was rarely questioned within the federal administration. There
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have always been prominent figures, both within and without the orbit of
federal politics, who were fully aware of the weakness of the Franco-
phone presence in Ottawa. Over the years, many—Henri Bourassa and
Armand Lavergne, for example—unceasingly pushed for greater part-
nership and participation, but their arguments were largely ignored.
When they could not ignore these arguments, federal leaders—Franco-
phones and Anglophones alike—usually countered them by suggesting
the superiority of English technology and training, the lack of French
interest in the federal sphere, and the absolute necessity of preventing
representational and patronage claims (which were usually equated)
from encroaching upon the merit system. Now the situation is changing:
Quebec’s recent evolution has produced, on the one hand, Franco-
phones who are more conscious of their own power as a cultural group
to challenge the dominance of the other culture in the Public Service,
and, on the other, some Anglophones who are sensitive to Francophone
disaffection with federal institutions. There is also an awareness, at least
within some sectors of both the Public Service and the wider Canadian
community, that the pattern of Anglophone dominance hinders the
development of adequate staff resources and generally militates against
effective federal administration.

601. The second aspect of the problem involves the fate of those
who have become public servants: how can the federal administration
ensure that personnel are encouraged and advanced on the basis of
factors related to job performance only? In their work roles, men and
women are identified not only in terms of what they do and how well
they do it, but also by personal factors—age, sex, ethnicity, and lan-
guage—that may colour judgement and block the rational assessment of
ability although they do not affect that ability.

602. The problem of providing equal opportunity is universal. Wher-
ever persons of different languages and cultures work with and for each
other, patterns of differential participation in the work process develop.
The patterns are based on the realities of group differences in types of
training and skills. But they also tend to be based on stereotypes that
suggest which people are suitable for what work and what social status.
To a certain extent, the stereotypes merge with the realities of genuine
cultural difference and even reinforce them; in this sense they are
self-confirming. They can colour the whole environment of an organiza-
tion. A supervisor who looks at subordinates of different cultural and
linguistic backgrounds in terms of stereotypes will decide, on the basis
of these stereotypes, whom to encourage and whom to ignore. As a
direct result, some will become dynamic and self-confident, and others
will become reticent and alienated. The upshot is not simply that people
of ability or potential ability are overlooked (though this frequently
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happens), but that the environment itself partly determines who has
ability by giving different labels to different types of people.

603. Admittedly, stereotypes influence the fate of minorities in all
large-scale organizations. Yet for the federal administration the problem
of attaining the ideal of cultural equality is particularly important.
Canadian public institutions ought to embody the common purposes
and goals of Canada and provide models for private organizations to
follow. The federal administration is a huge organization containing
large numbers of competent persons from the two major linguistic
groups; the country’s human resources are wasted if the skills of all its
employees are not developed and used.

604. In spite of differences in the extent to which they are available,
people of many different linguistic and cultural backgrounds do pursue
careers in the federal bureaucracy. Inside the Public Service they are
subject to formal and informal practices that assist some in advancing
faster and farther than others. The collective fate of each cultural and
linguistic group in the federal Public Service has important implications
—it determines in part how well the federal administration is able to
understand and serve the needs of a culturally heterogeneous Canadian
population and it influences the feelings of Canadians of different back-
grounds about federal institutions and symbols. Furthermore, prospec-
tive participants learn directly or indirectly what happens in the federal
Public Service to people like themselves. Naturally, what they hear
greatly influences their interest in seeking government employment.

605. In this chapter we describe the general pattern of participation
of Francophones and Anglophones in the federal administration and we
consider the background characteristics, training, and motivation of
those Francophones and Anglophones attracted to government employ-
ment, the major contingencies affecting the progress of their careers, and
their satisfaction with job, career, and community. As well, we look at
the effects of linguistic and cultural issues on the activities and attitudes
of government personnel. In our opinion, these topics deserve detailed
consideration because they all bear on the administration’s problems of
attracting and retaining personnel of various cultural and linguistic
backgrounds and of developing and using the full range of their talents.

A. Measurement of Participation!

606. One of the main barriers to equal partnership in the federal
Public Service is that the French language, although fairly well estab-
lished as a language of service, is rarely used as a language of work and

1 Qur findings are from Johnstone, Klein, and Ledoux, “Public Service Survey,” which
divided public servants into three groups according to mother tongue.
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is almost completely absent from the middle and upper levels of the
Public Service in Ottawa. This situation raises several questions. Are
Francophones participating effectively at all levels of the federal Public
Service, or are they concentrated at some levels? Do they enjoy the
same status—as measured by salary and occupation—as Anglophones?
In other words, are there enough Francophones in the right places in
the Public Service to make French a viable language of work and to
give French-speaking Canada an effective voice in government?

607. We shall concentrate on providing a solid basis of fact about the
participation pattern of the language groups.! We shall compare public
servants of English and French mother tongues and, in most cases, of
other mother tongues as well. Although those in this last category are
called upon to work in English or French at home, they are an identifia- -
ble, if variegated, category. They make up 9 per cent of the total Public
Service and differ markedly from both major mother-tongue groups.
However, 97 per cent of them reported that English was the language in
which they could best do their work.!

608. Our statistical basis for comparison among linguistic categories
is their physical presence in the federal departmental Public Service:2
69 per cent for those of English mother tongue, 22 per cent for those
of French mother tongue, and 9 per cent for those of other mother
tongues. The 22 per cent of public servants whe are of French mother
tongue may be compared with their proportion in the total Canadian
labour force—26 per cent in 1961. Our discovery that, for example,
only 6 per cent of the staff of the Unemployment Insurance Commission
are of French mother tongue leads us to say their participation is
relatively low or weak and that, at 28 per cent, it is relatively high in
Public Works. But our use of these measurements does not reflect
support of a system of proportional representation, and we do not wish
to apply this sort of standard. The percentages are used solely as a
convenient rough- guide.

1. Geographic distribution

609. The distribution of public servants according to mother tongues
varied among the regions of Canada according to the geographic distri-
bution of the linguistic communities.® Except in Quebec and the federal
capital, a very small minority of public servants were of French mother
tongue; in Ontario, the western provinces, the Yukon, and the North-

1 Chapter VII, Table 31.
2 See Table 49. The term federal “departmental Public Service” is used here to indicate
that the text does not include data on Crown corporations and other non-departmental

agencies. Comparative data on some of these entities is contained in Appendix IV.
3 See Appendix III, Tables A-31 and A-32,
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west Territories, their numbers were exceeded by those whose mother
tongue was neither French nor English. Those of English mother tongue
on the other.hand, were a minority only in Quebec, and they were a
large and influential minority in the Montreal region, where a third of
the province’s population lives.

610. Such a geographic concentration of public servants of French
mother tongue is not surprising and may be regarded as one of the
bases that could support a system in which the language of work would
be French in some work units. But it is significant that even where
personnel are not drawn from the local population—that is, in the
overseas missions—only 16 per cent of the staff—a considerably smaller
proportion than in the departmental Public Service as a whole—were
of French mother tongue.

2. Departmental distribution

611. Participation by those of French and English mother tongue
varied from one department to another (Table 49). In 1965, the
proportion of public servants of French mother tongue ranged from 6
per cent in the Unemployment Insurance Commission to S0 per cent in
the department of the Secretary of State. These figures suggest that
special characteristics of the departments, especially their need for cer-
tain types of personnel, account for the relative size of the group who
have French as their mother tongue. For instance, the departments of
the Secretary of State and Justice employ large numbers of translators
and lawyers respectively—groups in which Francophones either pre-
dominate or are relatively numerous. In other departments where a
specialized and functional need for the French language was not defined
by the federal government, the proportion was significantly lower.

612. Only 11 of the 25 administrative units studied had a proportion
of staff of French mother tongue greater than or equal to the propor-
tion—22 per cent—in the Public Service as a whole. Many units were
significantly below this level, so there was little possibility that Franco-
phones would find them attractive as places to work.

3. Principal factors of status

613. Determining the proportions of the language groups in-the
Public Service is not as meaningful as discovering how successfully they
are participating. A measure of this participation is shown in our

findings concerning comparative earnings, occupations, and educational

levels.
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Table 49. Mother Tongue of Federal Departmental Public Servants

Percentage distribution of federal public servants within departments, by mother
tongue—Canada, 1965

Mother tongue

Total ' Sample French English Other Total
Agriculture 6,255 751 12.7 70.6 16.7 100
Citizenship and Immigration 2,618 202 19.5 62.0 18.5 100
Civil Service Commission 713 104 22.9 76.4 0.7 100
Defence Production 2,121 329 18.2 81.1 0.7 100
Dominion Bureau of Statistics 2,093 195 32.2 59.9 7.9 100
External Affairs 1,680 248 24.0 71.2 4.8 100
Finance 4,954 354 25.1 67.1 7.8 100
Fisheries 1,263 97 15.5 82.4 2.1 100
Forestry 971 103 19.9 70.9 9.2 100
Industry 297 175 20.0 76.0 4.0 100
Justice 269 42 41.2 58.6 0.2 100
Labour 644 79 32.7 56.0 11.3 100
Mines and Technical Surveys 2,512 458 11.5 78.0 10.5 100
National Defence 25,025 1,301 21.0 72.4 6.6 100
National Health and Welfare 3,144 452 18.9 63.2 17.9 100
National Revenue 14,702 779 23.9 70.2 5.9 100
Northern Affairs and
National Resources 1,662 146 6.8 74.6 18.6 100
Post Office 24,717 1,026 28.8 61.1 10.1 100
Public Works 5,706 305 27.5 62.5 10.0 100
ReMP (civilian staff) 1,251 54 19.9 68.1 12.0 100
Secretary of State 877 84 49.6 39.1 11.3 100
Trade and Commerce 1,324 186 18.5 74.8 6.7 100
Transport 10,504 756 17.2 73.5 9.3 100
Unemployment Insurance 9,016 205 6.1 88.5 5.4 100
Commission
Veterans Affairs 10,733 600 26.0 71.2 2.8 100
Other departments 2,241 127 42.8 43.4 13.8 100
All departments 137,292 9,159 21.5 69.4 9.1 100

Source: Johnstone, Klein, and Ledoux, “Public Service Survey.”

1 These figures are taken from The Composition of the Civil Service of Canada, September
1964, a statistical report prepared by the Civil Service Commission.
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614. The median salary of those of French mother tongue was 6 per
cent less than that of public servants of English mother tongue and 2
per cent less than that of public servants of other mother tongues
(Figure 8). There were disproportionately few public servants of
French mother tongue earning the highest salaries (Figure 9). In.fact
their proportion declined steadily as salary level increased. Although
their proportion in the departmental Public Service was 22 per cent,
relatively more of them earned less than $6,000 a year and relatively
few earned more. As a result, while it might have been possible for the
French language and culture to thrive at lower-income levels, their
viability was greatly reduced at the higher levels, where those of French
mother tongue were outnumbered almost ten to one.

Figure 8. Salary Levels of Departmental Public Servants—Canada, 1965
(Percentages)

50.3

47.0_46.0

35.4 34.7
30.6 =]

12.1

~$6,000 — $9,999

Less than $4,00
MOTHER TONGUE
French English =] Other
Median
Salary $4,502 ' $4,795 $4,613
Sample 1,471 6,788 813

Source: Johnstone, Klein, and Ledoux, “Public Service Survey.”

615. As mentioned above, the number of public servants of French
mother tongue varied considerably among departments, regardless of
salary levels. Only in two of the 22 larger departments and agencies did
they make up more than 22 per cent of the staff earning $10,000 or
more—the departments of the Secretary of State and the Post Office

Salary

Departmenta)
variations
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Figure 9. Mother Tongue of Departmental Public Servants, by salary levels—
Canada, 1965 (Percentages)

MOTHER Less than $4,000 — $5,999  $6,000 — $9,999 $10,000 — $15,000
TONGUE $4,000 $14,999 or more
85.4
83.1

74.6

68.6

English
23.7 226
\ g 16.0
French 11.0 10.4
Other
Total 100.0 100.0 100.0 100.0
Sample 1,554 2,383 2,894 738

Source: Johnstone, Klein, and Ledoux, “Public Service Survey.”
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(26 and 45 per cent respectively).! At the level eamning less than
$10,000 a year, 10 out of the 17 departments and agencies for which
data were available had staffs that were more than 22 per cent of
French mother tongue. They are obviously concentrated in the lower
levels of the federal administration.

616. The Francophone presence was relatively strong, however, in
senior and high-paying posts filled by appointment through Order-in-
Council. Although participation generally dwindled at each successively
higher salary level of appointments covered by the Civil Service Com-
mission, in positions such as deputy minister, head of a Crown corpora-
tion, or chairman of a board or commission, over which the government
of the day has direct influence, there was a reassertion of a Franco-

“phone presence. Many of these “political” positions were filled by
Francophones who “parachuted” in from outside the federal Public
Service.?

617. Salary at any point in a man’s career is related to his initial
salary, rate of advancement up to that point, and length of service. Our
data indicated that the first two factors—especially the differences in
starting salary—accounted for most of the differences in current salaries.
Employees of French mother tongue tended to enter the Public
Service in lower-paid positions than the average. Of those recruited
between 1961 and 1965, 14 per cent of the personnel of English mother
tongue and 12 per cent of those of other mother tongues, but less than
8 per cent of those of French mother tongue started at salaries of
$5,000 or more a year.?

618. Only the personnel of French mother tongue who were recruit-
ed between 1961 and 1965 had an advancement rate higher than the
rates for those of English and other mother tongues.* For all other
periods of entry—except 1951 to 1954, when the rates of advancement
were identical—the rate was lower for the French-language group.
Comparing the increments of those who began at the same salary level,
those of English mother tongue had an advantage over those of French
and other mother tongues at the lower end of the scale, while of those
starting at higher levels (excepting only those of French mother tongue
who started at the $6,000 to $8,000 level), those of other mother
tongues moved upwards most quickly.® In short, it was only recently
and among those entering at the lower ranks of the micvldleb.leviel

1 Appendix ITI, Table A-33.
2 See §§ 746-51.

3 Appendix III, Table A-34.
4 Ibid., Table A-35.

S Ibid., Table A-36.
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($6,000 to $8,000) that the French-language group had outpaced those
of English and other mother tongues in annual pay increases.

619. Our findings further showed that public servants of French
mother tongue were generally at lower salary levels than their peers of
English and other mother tongues who had the same level of education*
or who were in the same occupational categories.?

620. Looking at education alone, we can observe that, at all levels,
those of English mother tongue receive the highest salaries and those of
French mother tongue receive the lowest—except in the category with
ten years of schooling or less, where those of French mother tongue
received higher salaries than those whose mother tongue was neither
English nor French. It is particularly significant that their disadvantage
was greater at the higher educational levels. The median salaries
of university graduates were $2,077 below and $669 below those of
English and other mother tongues respectively. Thus, feelings of dis-
satisfaction at having been left behind by their peers are likely to be most
intense among university graduates of French mother tongue.

621. With lower starting salaries and generally lower rates of salary
increase, public servants of French mother tongue receive a significantly
lower average annual income. Even when the comparison was restricted
to those with the same level of education or occupation, they were
generally behind those of the two other language groups.

622. Occupation partly determines income, but it also indicates
status. Table 50 summarizes the occupational distribution of public
servants according to language group in the departmental Public Ser-
vice. Those of English mother tongue made up 69 per cent of the total.
At the managerial and professional and technical levels, the proportion is
similar, except among lawyers. But those of English mother tongue are
underrepresented in other occupations, which do not require as high
qualifications and which are less highly paid, with the exception of
craftsmen, who are overrepresented.

623. The situation was exactly reversed for those of French mother
tongue: except for lawyers and social scientists, there were fewer than
22 per cent—the overall average—in every job category in the top
quarter of the Public Service. In the other occupations—the 75 per cent
requiring less skill and paying less—more employees of French mother
tongue than the overall average occupied each category except that of
craftsmen; it was only in this category, which accounted for 10 per cent
of the Public Service employees, that those of English mother tongue
exceeded their overall average.

1 Ibid., Table A-37.
2 Appendix V, Table A-79.
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Table 50. Occupation and Mother Tongue

Percentage distribution of federal departmental public servants, by occupational
category and by mother tongue within each occupational category—Canada, 1965
(Sample = 9,159)

Mother tongue
% French English Other Total
Managers 10.4 19.9 74.9 5.2 100
Professionals 14.4 14.4 74.2 11.4 100
Engineers and ’
scientists 4.9 72.0 16.2 100
Physicians, etc. 2.0 71.8 10.1 100
Lawyers 0.2 33.5 52.2 14.3 100
Social scientists 1.3 22.6 68.8 8.6 100
Others 6.0 15.0 76.6 8.4 100
Clerks and sales 39.8 24.7 67.9 7.4 100
Service 9.5 22.0 62.3 15.7 100
Transport and
communications 10.7 5.6 7.6 100
Craftsmen 9.7 18.9 71.8 9.3 100
Labourers 4.8 3.9 . 17.4
Others > * * * *
All occupations 100.0 21.5 69.4 9.1 100

Séurce: Johnstone, Klein, and Ledoux, “Public Service Survey.”
*Statistically insignificant.

624. Among the public servants of English mother tongue, 27 per
cent were in managerial and professional and technical occupations,
compared with 19 per cent of the public servants of French mother
tongue and 23 per cent of those of other mother tongues. These propor-
tions are similar to those of the total labour force for the same occupa-
tional categories. In faot, in these occupations, those of French mother
tongue are proportionately as numerous or more numerous in the Public
Service as in the total labour force.

4. Some related characteristics

625. Public servants of French mother tongue placed last in educa-
tional attainment, whether measured by length of formal schooling, the
incidence of university degrees,! or the incidence of university training
(Table 51). Employees of English mother tongue had the highest

1 This is so even when baccalauréats és arts are included in the bachelor’s category; the
Public Service Commission does not recognize them as such.
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average number of years of schooling. Among those whose mother
tongue was neither English nor French, there were relatively more men
with university degrees, but their average salary was still below the
average salary of those of English mother tongue, no doubt partly
because the public servants of other mother tongues also included a
high percentage of people with eight years of schooling or less.!

Table 51. Education and Mother Tongue

Percentage distribution of federal departmental public servants within mother-tongue
groups, by number of years of schooling and level of education attained—Canada, 1965

Mother tongue

French English Other All public
servants
Schooling
8 years or less 19.7 11.2 21.6 14.0
9-10 years 29.3 24.0 21.6 24.9
11-12 years 33.5 38.3 26.8 36.2
13 years or more - 17.5 26.5 30.0 24.9
Total 100.0 100.0 100.0 100.0
Median years of schooling 10.1 10.8 10.6 10.6
Level of education
No university 82.5 81.0 74.6 80.8
Some university but no degree 7.4 7.0 8.6 7.2
Bachelor’s degreel 3.3 6.2 9.1 5.8
. Master’s degree 2.3 2.3 2.4 2.3
Doctorate 0.9 1.4 2.7 1.4
Other university degree 3.6 2.1 2.6 2.5
Total - 100.0 100.0 100.0 100.0
Sample 1,473 6,829 814 9,116

Source: Johnstone, Klein, and Ledoux, “Putlic Service Survey.”

11ncludes baccalauréat és arts.

626. The position of public servants of French mother tongue was
quite straightforward: there were fewer university-trained men, fewer
university graduates, and fewer qualified postgraduates than in either of

1 A later volume of this Report will discuss in more detail the participation of Canadians
of other ethnic origins in the Public Service.
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the other groups. At the other end of the scale, 49 per cent of the French-
language group had Grade x standing or less, compared with 35 per
cent of those whose mother tongue was English and 43 per cent of those
of other mother tongues. However, this educational gap appeared to be
closing between generations.! In median years of schooling, men 45
years of age or more whose mother tongue was English had an advan-
tage of one year over their colleagues of French mother tongue in the
same age groups. However, their advantage narrows to 0.6 year for
those under 25 years of age. If it continues, this trend should reduce
that part of salary differential now related to educational differential.
627. The modern North American in public or private employment
is expected to be willing to take on new jobs, switch employers, or
move from one region of the country to another to further his career. In
interviews, we were told time after time that Francophone public ser-
vants, as a group, hampered their own career opportunities by being
reluctant to move. This widespread belief is, in part, contradicted by
our survey data (Figure 10): all three categories seemed to have a

similar willingness to change jobs or to move from one department to-

another. In fact, among staff earning $10,000 or more per annum, those
most likely to change positions or departments were those of French
mother tongue.?

Figure 10. Mobility! of Male Departmental Public Servants—Canada,
1965 (Percentages)

30.9
29.9 276 28.6
24,0 b5
Had held more Had worked in more, Had worked in more
than 2 positions than one department than one location

MOTHER TONGUE
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English = Other

Semple 1,192 5,786 700

Source: Johnstone, Klein, and Ledoux, “Public Service Survey.”
1 Standardized for years of service.

1 Appendix III, Table A-38.
2 Jbid., Table A-39.
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628. Public servants of French mother tongue had as high a rate of
geographic movement as those of English and other mother tongues, but
what this means is not entirely clear. Their moves may have been
restricted to within Quebec or between Quebec and the federal capital.
In any case, within their own linguistic and cultural setting, the Franco-
phones were as willing to move as the Anglophones. However, if a truly
mobile public servant is one who can be despatched to any region of the
country, then Anglophones clearly have more scope for movement than
Francophones.

629. Both initial salary and advancement rates were lower for those
of French mother tongue than for those of English mother tongue,
because they were younger and had had less work experience on enter-
ing the Public Service. Age differences between the three mother-tongue
groups were quite striking. Public servants of French mother tongue
were generally younger than their colleagues, the largest difference
being among those most recently recruited (Figure 11). Those of
French mother tongue who were recruited before 1950 had almost
exactly the same median age as their colleagues, but among those hired
since 1961 the difference approached 10 years—reflecting the propor-
tionately larger number of recruits of English and other mother tongues
who had held other jobs or pursued higher education before starting

Figure 11. Median Age of Male Departmental Public Servants, by period
of recruitment—Canada, 1965
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Source: Johnstone, Klein, and Ledoux, *‘Public Service Survey.”
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government work. As a result, in 1965, 38 per cent of all public
servants aged 20 to 24 had French as their mother tongue, compared
with only 16 per cent of those aged 50 to 54.2

630.- These data suggest that the Public Service in recent years has
obtained a good number of young recruits of French mother tongue, but
that it has encountered difficulties in attracting or retaining personnel
of French mother tongue for higher-level occupations requiring experi-
ence. This is confirmed by our data on the previous working experience
of public servants. Those whose mother tongue was not French were
more likely to have started their careers outside the public sector, but
about half of their colleagues of French mother tongue held their first
permanent job in the federal Public Service (Figure 12). Among those
who had worked outside the federal sector, the French mother-tongue
group generally had worked for a shorter period than had those of
English or other mother tongues.? '

- Figure 12. First Permanent Job of Departmental Public Servants—
Canada, 1965 (Percentages)

50.8 52.4 .

37.2

Federal Public Self-employed and
Service and Armed Forces private sector
MOTHER TONGUE

French English

Sample 1,487 6,852 819

Source: Johnstone, Klein, and Ledoux, *“Public Service Survey.”

631. With their early start in government employment, public ser-
vants of French mother tongue might be expected to have had longer
periods of service. This is not so: the median number of years spent

1 Ibid., Table A-40,
2 [bid., Table A-41.
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within the federal Public Service was almost identical for them and for
those of English mother tongue.! The departure of many employees of
French mother tongue who enter at an early age allows their colleagues
of English mother tongue to catch up.

632. The younger average age of Francophones and their limited
working experience before joining the Public Service undoubtedly con-
tribute to their generally lower status in the federal administration. But
these factors do not completely explain the large discrepancies among
those with similar levels of education, working in the same field, and
with similar starting salaries.

5. Summary

633. The general “English” character of the Public Service is largely
a result of its linguistic composition. Those of English mother tongue
were clearly in the majority everywhere except in Quebec, where they
formed a significant minority. By contrast, those of French mother
tongue were a majority in Quebec and a significant minority in the
federal capital; elsewhere they were too few to exert any influence as a
linguistic or cultural group.

634. Corresponding with the general staff distribution, few large
departments had a proportion of staff of French mother tongue which
approached 22 per cent (the departmental Public Service average), let
alone 26 per cent (their proportion in the Canadian labour force).

635. The data for the last few years suggest a significant change that
may, in time, penetrate the whole Public Service: 38 per cent of public
servants in the age group 20 to 24 years old were of French mother
tongue; they were receiving pay increases (and promotions) at a rate
faster than those in the other language groups. This new trend has not
yet dramatically altered the long-standing inequities.

636. We have observed that staff whose mother tongue was French
were characteristically younger and less well educated and had had less
outside experience than their colleagues of English and other mother
tongues. While these phenomena would lead one to expect lower salar-
ies in general for those of French mother tongue, they do not account
wholly for the substantially lower salaries paid to university graduates
of French mother tongue. Clearly, they are not treated equally with

. those of English and other mother tongues with the same level of

training. Finally, although public servants of French mother tongue
entered the Public Service at an earlier age, their length of service was
no longer than that of their colleagues in the other two language groups.

1 Jbid., Table A-42.
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637. The Public Service appears to have been an attractive employer
for many young Francophones, but it has not been able to hold them.
Nor has it been able either to recruit or to retain enough highly
qualified Francophones to maintain an equitable balance in the Public
Service.

B. Importance of Middle-level Public Servants

638. We have identified three levels or strata of public servants, each
with its characteristic career patterns and problems of staff develop-
ment. The lower level is comprised. of the large non-officer class. The
middle level takes in the great majority of officers, including all profes-

sionals, certain technicians, and middle-level managers. The upper level .

contains the small number of senior executives and policy-makers at the
top of the Public Service.

639. The lower level—that is, the non-officer group—is by far the
largest, comprising almost three-quarters of all public servants. Its
staff-development problems, however, are the least difficult. Since edu-
cational qualifications have become much more important for placement
and promotion in officer-level positions, movement up from non-officer
level has considerably diminished. Although this level provides im-
portant support functions, especially in clerical, stenographic, and main-
tenance areas, its recruitment problems are not particularly acute; the
manpower for lower-level positions comes primarily from local markets
‘and usually includes all population elements. i

640. The upper level has been defined as that group of senior officers
—roughly 200 strong—who are deputy ministers, assistant or associate
deputies, and directors of important divisions in key departments (es-
pecially Finance, Trade and Commerce, and External Affairs). A
few important experts and advisers might also be included in this group.

641. The middle level includes all remaining public servants of officer
status. Generally, university education or equivalent professional or
technical training is now required for most middle-level positions,

although it is still true that some public servants attain such positions .

without the credentials of higher educadtion. Nevertheless, the Junior
Executive Officer (JEO) training programme—a nation-wide recruit-
ment scheme aimed at university graduates—has been the typical entry
route for the past 10 years. About one-quarter of all positions in the
federal administration fall in the middle level.

642. It is at this level that promising employees are spotted by their
superiors and groomed for the future élite positions. The middle level
also contains an attractive array of professional and technical careers
that do not lead to the top. Finally, in both their specific responsibilities
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and general attitudes, middle-level public servants exemplify what it
means to work in the federal Public Service. In their ranks are men and
women of varied backgrounds and specialties who plan, execute, and
publicize the many functions for which the federal administration is
responsible.

643. It is well recognized within government circles that the middle
level poses special personnel problems. In 1966 the Chairman of the
Civil Service Commission of Canada made the following remarks:

No one will disagree, I am sure, with the notion that the execution of
public policy in Canada deserves the best minds and the highest executive,
administrative, and professional skills available in the land. The Civil
Service Act recognizes this requirement and makes provision for its fulfil-
ment. However, it is an unfortunate fact that the Public Service of Canada
has up to now been unable to attract and retain its fair share of competent
persons reflecting the two cultures of Canada. We have not succeeded in
recruiting, particularly for intermediate and senior positions, a sufficient
number of well-qualified citizens from French Canada and it is the Com-
mission’s view that this vacuum is detrimental to the public interest.

644. In 1965, we undertook a special interview survey of the middle-
level public servants. Since this study contributed more than any other
specific research to shaping the discussion in the rest of this chapter, a
few details on its scope and method are in order. The “Career Study”
involved lengthy interviews conducted in five departments selected as a
representative cross-section of the federal administration: the depart-
ments of Agriculture, Finance, National Revenue—Taxation division,
Public Works, and the Secretary of State. Altogether, 306 interviews
were conducted; 296 of these—involving 168 Anglophones and 128
Francophones—were judged suitable for analysis. All those in the sam-
ples worked in Ottawa, were between 25 and 45 years old, and earned
$6,200 or more a year.?

645. The major goal of the “Career Study” was to investigate a wide
variety of middle-level career specialties and work settings. Three broad
categories of career specialties were distinguished. The first category
consisted of professionals, whose training usually extends to the universi-
ty post-graduate level; examples are lawyers, engineers, accountants,
and scientists. The second group were the administrators, including
those in positions where the principal activity is the management of
operations or the development of policy, or both. Those with profes-

1], J. Carson, “The New Role of the Civil Service Commission,” outline of remarks to
the Federal Institute of Management, Ottawa, February 1, 1966.

2 Beattie, Désy, and Longstaff, *‘Bureaucratic Careers: Anglophones and Francophones
in the Canadian Public Service.” In this study those of other mother tongues are included
in whichever category corresponds to their main official language. In Appendix V the findings

of this study may be compared with those throughout the departmental Public Service in
managerial, professional, and technical occupations.
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sional qualifications who are in supervisory posts and have ceased to
practise their occupational specialty are included in the administrator
group; examples are administrative officers, personnel officers, and
finance officers. The third category included._ technicians and semi-
professionals—those performing specialized tasks related to one of the
professions or sciences; examples are computer programmers, transla-
tors, and technical officers.

646. Work settings can refer to anything from the smallest of work
units to whole departments; usually, however, the departmental division
or branch is implied. The diversity of the many divisions in the federal
administration needs emphasis if only because popular images of the
“civil service” picture vast offices full of clerks going through the

“motions of routine paperwork. There are, of course, a great many
routine functions conducted by the federal administration—every
department has its personnel and payroll to take care of and forms to
process. But the uniqueness and diversity of many of the functions of
the Public Service are often overlooked. To understand the problems of
staff development, both the routine and the unique in Public Service
functions and work settings must be examined. This suggests that a
salient variable in federal government work settings is the relative
presence or absence of opportunities for creative work. .

647. Creativity will be at a maximum in a setting where public
servants develop ideas or test theories, working at their own pace in an
autonomous manner and assuming personal responsibility for bringing
the various projects to conclusions. In the past, the government of
Canada, at least in its domestic operations, was largely concerned with
non-creative “housekeeping” activities (for example, providing postal
services, collecting taxes). Recently, however, added planning, research,
and regulatory functions have markedly increased the number of units
where creative work predominates. To provide and retain staff for these
new functions, the government must compete as never before with the
private sector and other organizations for first-rate professional,
administrative, and technical talent.

C. Background Characteristics of Middle-level Personnel

648. We attempted to learn about the life experiences of typical men
and women within the selected departments of the federal Public Ser-
vice. For middle-level public servants in the Ottawa-Hull area, several
questions were relevant. What are the mother tongue, national origin
and social antecedents of these Francophones and Anglophones? Where
have they come from? What are their educational and work histories?

Functions and
work settings

Opportunities
for creativity
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In general, what sorts of geographic and social mobility have they
experienced?

1. Mother tongue, ethnic origin, and country of birth

649. The Anglophones were relatively heterogeneous: 26 per cent
were born outside Canada, 11 per cent coming from Britain; 14 per
cent had a language other than English as their mother tongue; 27 per
cent claimed to be of non-British descent (including 10 per cent of
German, Austrian, Belgian, Dutch, Swiss or Scandinavian origin, 6 per
cent of Slavic origin, and 2 per cent of Jewish origin).!

650. Francophones were more homogeneous: only 7 per cent of the
Francophones were born outside Canada, all coming from France or
other French-speaking parts of Europe; only 3 per cent claimed to be of
other than French origin.

2. Geographic origin

651. It is a commonplace that in industrially advanced societies the
highly trained and talented are likely to be mobile and that large-scale
economic organizations, both public and private, encourage such move-
ment. It is also true that geographic mobility exacts its costs, affecting
relations with family and friends and demanding difficult adjustments to
new environments.

652. With the widespread geographic mobility of the Canadian popu-
lation, individuals may easily be born in one locality, grow up and form
early attachments in another, and come to maturity in a third one. The
most meaningful way to determine the geographic origin of public
servants is to look at place of family residence during the years of
secondary education. Data on middle-level personnel in Ottawa and
Hull indicate a sharp contrast in this respect between Anglophones and
Francophones (Table 52). Only 19 per cent of the Anglophones grew
up in Ottawa or Hull; 52 per cent, including 21 per cent from foreign
countries, spent their formative years outside Ontario and Quebec.
Among Francophones there was a strikingly high proportion (51 per
cent) from Hull and Ottawa and other parts of Ontario, although less
than 7 per cent of the total Francophone labour force lives in Ontario.
Only 37 per cent came from Quebec (excluding Hull), the heartland of
French-speaking Canada where over three-quarters of the Francophone
labour force dwells. These data suggest that the Public Service has some
success in recruiting Anglophones from all over Canada and even from
many other countries, but that more than half the Francophones it

1 Appendix III, Tables A-43, A-44, and A45; see also footnote to § 644.
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attracts are natives of the National Capital region or its environs. It is
particularly noteworthy that the capital region serves as a greater source
of French-speaking talent for those departments, such as National
Revenue—Taxation division (58 per cent from Ottawa and Hull) and
Public Works (61 per cent), where routine “housekeeping” functions
predominate over creative work settings.! Furthermore, of all middle-
level Francophones working in Ottawa, 65 per cent of the adminis-
trative and technical personnel, but only 21 per cent of those in more
creative careers (professionals and scientists), came from Ottawa or
Hull.2 Francophones from Quebec were more likely to be concentrated
in work sectors requiring advanced training for the performance of
creative work.

Table 52. Place of Origin and Language

Percentage distribution of middle-level Francophone and Anglophone public servants
in five federal departments, by place of origin—Canada, 1965

Francophones Anglophones All public
_ servaats
Ottawa and Hull 43.0 18.5 22.3
Ontario (except Ottawa) 7.8 23.2 20.6
Montreal 13.3 4.2 5.7
Quebec (except Hull and Montreal) 23.4 1.8 5.4
Atlantic provinces 3.9 8.3 7.8
Western Canada 3.1 23.2 19.9
Foreign countries 5.5 20.8 18.3
Total 100.0 100.0 100.0
_ Sample 128 168 296

Source: Beattie, Désy, and Longstaff, “Bureaucratic Careers.”

653. These data illuminate the extent of the Public Service’s failure
to attract Francophones, particularly those from Quebec apart from
Hull, to Ottawa. As a result, the Public Service in Ottawa must draw
more than half of its Francophone personnel from Ontario and nearby
Hull. This situation does mothing to encourage the development of a
truly bilingual and bicultural federal administration.

654. The relatively high participation of Francophones from Ontario
in the federal administration, and their concentration in settings where
routine operations predominate, reflect their disadvantaged economic

1 Jbid., Table A-46.
2 Ibid., Table A-47.
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and educational situation in Ontario. Because of their minority position
in a province that until very recently was loathe to recognize anything
more than the most minimal claims to their cultural integrity, they have
had extremely limited cultural and educational resources at their dispos-
al. As a result, many Francophones from Ontario—receiving part of
their schooling in English and almost invariably working most of their
lives in that language—have been left suspended between Canada’s two
main cultures. The men and women who have grown up under such
conditions generally have not had the education or received the incen-
tives that would allow them to compete on equal terms in the work
world with most of their Anglophone colleagues or their Francophone
colleagues from Quebec.

655. In contrast to the Francophones from Ontario, middle-level
Francophones from Quebec have tended to work in the more creative
sectors of the Public Service. This is largely because of their sounder
educational preparation and more solid cultural base. During the 1940’s
and 1950’s, Francophones from Quebec, like those from Ontario, were
often forced to seek employment in the federal sphere largely because
of a lack of good prospects for employment in either the private or
public sectors of the Quebec economy. However, this situation has
changed in recent years. As one of the instruments of the “quiet
revolution,” the civil service of Quebec has absorbed much of the new
talent coming out of the province’s French-language universities. It has
also induced a number of Francophone federal public servants to leave
Ottawa for Quebec City. At the same time, the larger private corpora-
tions, though still almost totally under Anglophone direction, have
shown themselves much more eager to recruit Francophones for middle-
and even top-level positions. Moreover, it is the talented and
creative personnel (Anglophones as well as Francophones) who display
most dissatisfaction with life in Ottawa and least commitment to the
federal Public Service.r As a result, departments needing creative per-
sonnel must now complete actively for talented Francophones in labour
markets that are a good deal tighter than before. In spite of increased
recruiting efforts and the expansion of promotion opportunities for
Francophones from Quebec, the departments have scarcely been hold-
ing their own in the past few years.

656. The high proportion of Ontarians and the low proportion of
Quebeckers among the Francophones in the federal Public Service have
contributed to the low participation of Francophones and the limited
use of French in the middle and upper levels of the administration. If
the Service had made due effort to attract a reasonable proportion of
Francophones from Quebec, the situation would now be quite different;

1 See §§ 704-14,
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there would not be.fewer Francophones from Ontario in the federal
Public Service, but there would be more Francophones from Quebec. It
is clear that Francophones from Ontario can fulfil their role in the Ser-
vice only if they are properly equipped for it. The federal government
must recognize the fact that it has been partly responsible for the
political and economic situation of the Francophone community in the
Ottawa area. As we have suggested earlier, it has until very recently
done little to provide work settings that would induce members of this
group to embark on further education. It has also contributed to the
cultural stagnation of French-speaking Ottawa, and Hull as well, by
insisting that Francophones use English in their work.

657. Recent plans by the Ontario government to open publicly sup-
ported schools in which French is the language of instruction will in
time help to produce more Francophones who are better trained for
work in their mother tongue and more secure in their culture. In the
meantime, however, talented Francophones capable of making them-
selves, their culture, and their language a real presence in the middle
and upper levels of the federal Public Service must also be sought in
Quebec, beyond Hull. Moreover, mere searching is not enough: there
must be work settings in which the French language and culture can be
carried into the daily performance of work -as a matter of course.

3. Social origin

658. To assess the role of the Service in providing avenues of
upward career movement we must look at family antecedents of certain
groups of public servants. Data on the background of the top 200 or so
senior officers of the Public Service—the upper level—indicate that they
came mainly from professional and managerial families where a univer-
sity education and individual striving were taken for granted. A
small but significant proportion of senior public servants did, how-
ever, rise from farm and working class origins. Recruitment from fami-
lies of considerable wealth and power was rare. At the middle level, the
Public Service had attracted many upwardly mobile Canadians in the
five departments surveyed—49 per cent of the Francophones and 44
per cent of the Anglophones come from farm or blue-collar back-
grounds (Figure 13). : .

659. While language and cultural handicaps hinder the progress of
Francophones, it is safe to conclude that, among Anglophones at least,
the factors that count in getting to the top are first-rate academic
qualifications—which in the view of the Public Service generally means
postgraduate training in one of a select group of universities in Great
Britain and the United States; demonstrated ability; and an ineffable
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quality usually referred to as “sound political judgement”—that is,
intellectual and political perspectives judged by senior officers to be
sound.

Figure 13. Social Origin of Middle-level Public Servants in Five Federal
Departments—Canada, 1965 (Percentages)

39.8

30.5 29.2

203§

13.7

Farm Waorking class Middle class Upper and

upper middle
class
Francophones Anglophones
Sample 128 168

Source: Beattie, Désy, and Longstaff, “Bureaucratic Careers.”

660. From all the data on cultural, geographic, and social origins of
middle-level public servants, one conclusion stands out: the federal
administration is an open and talent-hungry organization. It draws
extensively from all geographic areas (save Quebec) and social levels of
the country. Most important, it attracts large numbers of Canadians of
non-French, non-British origin, including immigrants who, because they
are subject to the insecurities of adaptation in a new land, are often
attracted by the security and career stability provided in the Public
Service.!

661. In general, the Public Service exhibits a healthy openness to the
trained and talented of the entire Anglophone community, regardless of
ethnic origin. Such attitudes are required by the exigencies of competing
in tight job markets where professional, administrative, and technical
personnel are extremely scarce. At the time of our study, almost all
departmental divisions reported unfilled positions. The Public Service is
to be commended for its record in using the skills of Anglophones of
widely varying backgrounds. Against this success must be placed its

1 They are also attracted by what they sce as a lack of discrimination against newcomers.

Many “new Canadians” and native-born Anglophones of non-British origin suggested that
the federal administration generally has a better record than private industry in this respect.

See § 691,
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failure to attract and make room for Francophones—especially those
from Quebec who think and act consistently with their own cultural and
educational background. :

4. Education

662. All large-scale organizations emphasize formal educational
qualifications in placing personnel. The federal administration, with its
emphasis on objective criteria, probably does so more than most. As the
middle ranks expand and organizational rationalization increases, edu-
cational qualifications—as against “practical” experience, seniority, or
simple patronage—are likely to become even more crucial in determin-
ing the outcome of an individual’s career.

663. Of the middle-level personnel interviewed, Anglophones have
somewhat better educational qualifications—72 per cent have a univer-
sity degree, compared with 64 per cent of the Francophones (Figure
14)—but wide differences do exist in educational specialization. As

Figure 14, Scilooling of Middle-level Public Servants in Five Federal
Departments—Canada, 1965 (Percentages)

41.1
36.7.
309
27.3
19.5 19.0
16.5
Secondary Some uni- Undergraduate Graduate
schaol or versity or degree degree
tess equivalent
Francophones Anglophones
Sample 128 168

Source: Beattie, Désy, and Longstaff, *“Bureaucratic Careers.”

Figure 15 reveals, 72 per cent of Anglophone graduates but only 40 per
cent of Francophone graduates in the five departments surveyed have
specialized in science and engineering. This suggests one of the major
reasons for the greater remuneration received by Anglophones: in the
federal administration, as in most large-scale private organizations,

graduates in science and engineering command higher average salaries

than graduates in arts and commerce.
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Figure 15. University Specialization of Middle-level Public Servants in
Five Federal Departments—Canada, 1965 (Percentages)
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Source: Beattie, Désy, and Longstaff, “Bureaucratic Careers.”

664. Until recently, scientific and technological fields were relatively
neglected in French-language and bilingual universities.! Many Franco-
phone public servants have reacted to this situation by seeking advanced
training in the sciences or engineering at English-language universities
in either Canada or the United States.? As a result, they have on the
average done considerably better in both salary and promotions than
those who completed their higher education in French-language
institutions.®

665. The weakness of French-language scientific and technological
training is one factor detrimental to Francophones’ advancement in the
Public Service; so, it would appear, is the weakness of French-language

1 See §§ 542-4.

2 These statements refer to public servants in the 25-45 age range (as of 1965), who for the
most part obtained their higher education during the 1940°s and 1950’s. The recent de-
velopments in Quebec’s higher education came too late for these men.

3 Of course, those Francophones who obtain graduate training in English- rather than
French-language institutions gain advantages other than technical training. First, their fluency
in English improves ; second, their ability to adapt to an English-speaking work environment
also increases; and, finally, they receive degrees from universities of prestige in the eyes of

Anglophones. At the same time, their ability to do specialized work in their mother tongue
tends to diminish.
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primary and secondary schooling in Ottawa and other French-speaking
parts of Ontario. This weakness is strikingly revealed in a study under-
taken for the Commission on the achievement of Francophone and
Anglophone high school students in Ontario.! A comparison of the two
language groups revealed that even when the occupational level of the
students’ fathers was held constant, the Anglophone students were twice
as likely as the Francophones to complete secondary school (five years
in Ontario). In other words, even Francophones from families of socio-
economic status roughly equal to those of Anglophones were likely to
fall behind in educational achievement. Many factors contribute to this
disparity, but the study concluded that it was based above all on the

difficulties of adjustment that Francophone students in Ontario had to

face in attending English-language schools and also on the paucity of
resources available (until recently) to the French-language school sys-
tems of Ontario. One important consequence of this pattern of educa-
tional inequality has been that Francophones from Ontario, who have
joined the federal administration in considerable numbers, have general-
ly entered with limited career chances.

5. Previous work history

666. The median age of middle-level Anglophones at the time of
joining the Public Service was 29 years; Francophones were somewhat
younger—26 years. This suggests that a majority of middle-level
employees have had considerable working experience before entering
the Public Service. However, the difference between Francophones and
Anglophones .is rather large: Francophones were more likely to join the
Public Service directly after finishing their education (41 per cent
compared with 24 per cent for the Anglophones) and, as Figure 16
reveals, a much lower proportion of Francophones joined during their
30’s and 40’s. :

667. A close examination of the career histories of those who started
their worklife outside the Public Service indicates that the decision to
join the Public Service often came after the experience of sharp, some-
times unpredictable, disruption of ties to job or local community—for
example, after precipitously quitting a job for personal reasons, after a
job lay-off, or after immigration. This type of employee often saw the
Public Service as a refuge—a place that held more limited prospects for
advancement, but did provide stable employment. Anglophones with
their greater opportunities and longer experience in the private sector,
and with their greater propensity for pulling up stakes and moving to a

1 A. J. C. King and C. E. Angi, “Language and Secondary School Success,”a study pre-
pared for the R.C.B. & B, by arrangement with the Ontario Institute for Studies in Education.
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Figure 16. Age at Entry into the Public Service of Middle-level Public
Servants in Five Federal Departments—Canada, 1965 (Percentages)
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Sample 128 168

Source: Beattie, Désy, and Longstaff, *Bureaucratic Careers.”

new community, were more likely than Francophones to have had this
type of disruption in their career histories. However, Francophones who
worked in the Translation Bureau had a higher incidence of this kind of
job switching than had any other occupational group.!

668. The foregoing suggests that a significant minority, especially
among the Anglophones, came to the federal administration, not so
much to build a career, but rather to stabilize an occupational situation
after defeat or disappointment in the private sector. Francophones were
less likely to have had such experiences. The evidence suggests that,
with few exceptions, they had had stable work histories before joining—
or no work history at all—but more difficulties after joining. They were
less likely to be geographically mobile before commencing their govern-
ment careers. Francophones, it seems, joined earlier in their careers and
were also much more likely to leave soon after their arrival.

1 Of all middle-rank personnel surveyed, the translators—a group predominantly of French
mother tongue—were the most dissatisfied. To a certain extent, this dissatisfaction seems
rooted both in the type of man attracted (often men who once intended to pursue careers in
journalism, law, or the church) and in the nature of translation tasks: the work requires
considerable intellectual skills, yet often is routine and boring. Another important cause of
the translators’ discontent was the fact that their work was not appreciated. Demands for
translation services have risen sharply in the last three or four years, yet most departments
still regard this work as a nuisance—merely an added cost in time and money of carrying
out the government’s business. See §§ 434-51.
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D. Work, Community, and Commitment to the Public Service

669. Satisfaction with career and workplace does not necessarily lead
to commitment to the Public Service. The factors that hold a man to his
job or make him want to leave are complex and varied: personal mood
(he may be restless if too long in any job), life-cycle situation (he may
be squeezed by mortgage payments and children in college), the mean-
ing of work and workplace, or community ties and cultural attractions.
In the “Career Study” we discovered some men who were happy in
their work yet completely uncommitted and even planning to leave.
Many others were dissatisfied to one degree or another, yet their com-
mitment was unshakable. Generally, these individuals were fearful of
risking the stability brought to their lives by jobs in the Public Service—
men who truly felt locked into their positions.

670. Our discussion of satisfaction and commitment focusses on the
attitudes of Francophone and Anglophone middle-level personnel
towards work organization and local community—specifically, why
they had joined the Public Service, whether they found the system of
promotion and career development fair, what they thought of the
Ottawa-Hull region as a place to live, and whether they were inclined to
continue their careers in the federal administration.

1. Reasons for joining

671. A number of factors are involved in the decision to seek a
career in the federal Public Service rather than in other non-profit work
areas or in the private sector. Some of the most prominent reasons
given by middle-level personnel were the desire to serve the country, or
to be at the centre of important national and international events; the
advanced level of work or the special nature of problems handled by the
government; the lack of other employment within the country where a
man may practise his specialty; simple drift or inability to find employ-
ment elsewhere; and the desire to avoid the pressures and insecurities of
employment in the private sector.

672. The above examples, although not exhaustive, suggest two fun-
damental motivations: “work™ factors such as the opportunities for
creativity, self-expression, or simple enjoyment found in one’s work;
and “benefit” factors such as security, lack of work pressures, or a
chance to live in the Ottawa-Hull area.

673. The most prominent reasons for entering the Public Service
varied from one department to another (Figure 17), and the variation
reveals a good deal about the essential character of departmental work

settings. In the departments of Finance and.A'griculture, where research . .
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Figure 17. Main Reason Given by Middle-level Public Servants in Five Federal Departments
for Joining the Public Service—Canada, 1965 (Percentages)
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and policy planning predominate, the personnel—mostly Anglo-
phones—were motivated by the opportunities for autonomy and creative
work. On the other hand, the departments of Public Works and Nation-
al Revenue, with their preoccupation with routine service functions,
provide fewer opportunities of this nature. Even the professionals in
these departments (for instance, the architects, engineers, accountants,
and lawyers) had joined primarily for the benefits provided by employ-
ment in the Public Service.

674. As for variation between language groups, Figure 17 suggests
that the Anglophones were generally more oriented towards the creative
aspects of their employment: 51 per cent, compared with 34 per cent of
the Francophones, joined for work reasons. This difference is consistent
with other findings (for instance, the fact that Anglophones are much
more likely to have degrees in science and engineering).

675. A further breakdown of the category of those who joined for
benefit factors again reveals interesting differences between Anglo-
phones and Francophones. Anglophones were much more likely to state
that a desire for fewer job pressures and more security drew them to the
Public Service. Many had had adverse experiences in private industry
and spoke of wantmg to get out; the federal Public Service afforded
such an opportunity. Salaries were not as high, but raises and “promo-
tions” (often involving reclassification without change in responsibili-
ties) were frequent. Anglophone professionals, such as accountants in
the department of National Revenue—Taxation division and engineers in
the Patent Office or the department of Public Works, were particularly
likely to be motivated in this way.

676. A strikingly high -number of Francophones who cited benefit
factors—more than one in five of the middle-level group interviewed—
admitted that they joined the Public Service simply because they could
not find employment elsewhere. This fact helps to explain the high
number of Francophones who valued the security aspects of their
employment. Some Anglophones placed great emphasis on career
security in the Public Service, but there were virtually none whose
accounts of job hunting matched the desperation of those of many
Francophones. Few Anglophones exhibited the resigned feelings of
being locked into their positions expressed by many Francophones.

677. It was generally the older Francophones who placed such great
emphasis on the security aspects of their positions. They tended to be
men with inferior professional or technical training who had first
entered the job market during the 1940’s and 1950°s when the chances
for Francophones in private industry were considerably more restricted
than they are today. A disproportionate number of these men were from
Ontario or Hull and the- surrounding area-in Quebec.
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678. Another reason for joining the Public Service frequently cited
by Francophones, but rarely by Anglophones, was the desire to remain
in the Ottawa-Hull area. About one Francophone in eight cited the
desire to remain in Ottawa and Hull as his main reason for joining the
Public Service.

679. There were two prominent themes in the motivation of those
who joined because of work factors. First, some wished to work in the
area of “public service” rather than in private industry, which they
mildly disdained. Typically, these men were the sons of upper middle-
class Public Service or professional families. As one young finance
officer put it: “I came from a civil service family. I suppose to a large
extent this oriented my thinking to the civil service or to teaching;
more a service than a business orientation. . . .”

680. The idea of public service was not a common theme but was
repeated in departments and agencies (for example, the Treasury Board
and the departments of External Affairs and Finance) that serve as
training grounds for the senior directorate. Indeed, the senior officers in
these settings usually seemed to assume this sort of attitude on the part
of young officers whose careers were leading to upper-level positions.
Paradoxically, even though such attitudes tend to be taken for granted,
it was often difficult for younger public servants to be articulate about
them. Most felt somewhat embarrassed about voicing what might
appear as overly selfless and public-spirited sentiments. Nevertheless,
the principle of service is an important part of the ethos of the federal
administration, and it underlies the efforts of most of its senior officers.

681. A second major theme voiced by those who joined the Public
Service for work factors was commonly expressed by scientists in the
department of Agriculture and specialists in policy planning or research
areas. It involved a strong concern with professional accomplishment
and recognition. In the department of Agriculture, for example, the
professional orientation of the research scientists was strong; their loyal-
ties and ties towards their employing organizations were corresponding-
ly weak. “I didn’t care much one way or the other about politics or the
federal government, but I entered the department {of Agriculture]
because of the research facilities,” was a typical explanation given for
joining the Public Service by men of this type.

682. Francophones, for the most part, did not share with Anglo-
phones these attitudes towards their careers, although the number of
exceptions is growing. The reason is that there were few Francophones
in the most creative Public Service work settings, such as those in the
departments of Finance and Agriculture. Those who do work in these
settings must operate within an English cultural ambience. Creative and
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dynamic as such settings are, they do not allow for the best expression
. of Francophones’ creative work because of their unilingually Anglo-
phone nature.

2. The Public Service as a place of work

683. The middle-level public servants surveyed shared ideas on
countless aspects of their work environment with men working in other
large-scale organizations. But, focussing on their most fundamental
ways of viewing the federal administration, only a few major themes
emerged. Most of these ideas were based on employment experiences
outside the federal Service and also on the extent to which the Public
Service work milieu was consistent with other aspects of their lives.

684. Once again, the most noteworthy feature is the wide divergence
between Anglophones’ and Francophones’ conceptions of the federal
administration’s most salient features. Members of the two language
groups shared ideas on many aspects of the Public Service environment,
but they viewed different aspects of their environment as being funda-
mental. Apparently, Anglophones and Francophones have different
wants and needs in their immediate employment situation, and different
past experiences as bases for comparison.

685. A majority of the Anglophones had had experience working in
private industry, and images based on comparisons of employment in
the private and -public sectors had a prominent place in their thinking,
As suggested above, many élite-oriented men—especially those in key
departments and central agencies—are imbued with the idea of a career
of service. Such men usually had wide-ranging intellectual interests, and
some had maintained academic ties; often they saw university administra-
tion or teaching as possible alternative careers. There was awareness—
and sometimes a mild hint of jealousy—of the much higher salaries
available in business careers but, for the most part, opportunities in the
private sector were shunned. Public servants of this type were not
anti-business in any fundamental sense. They recognized the importance
of industry in the general scheme of things and often worked well with
business leaders, but they felt that the commercialism of the private
sector rendered its opportunities and financial blandishments slightly
distasteful. Only a small minority of middle-level public servants held
this view, but it was a factor in the career orientation of those most
likely to move into top-level positions. ‘

686. Few Anglophones in the less creative departments (for exam-
ple, National Revenue—Taxation division and Public Works) shared
this ideal of service. Most had had some experience in the private sector
and their thinking about their present. employer was permeated with
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obvious comparisons. They considered that private industry was much
more efficient and dynamic but that it had too many pressures and long
hours. Salaries were considerably better in the private sector, but this
was balanced by less job security and vacation time and fewer pension
benefits. These views undoubtedly suggest clichés about government
bureaucracy which nowadays simply do not apply to many areas of the
federal administration, but they do reflect the career experience and
work situation of a significant minority of middle-level public servants.
This is particularly true of Anglophones in two types of career situa-
tion—those disenchanted with the federal Public Service and planning
to leave, and those who were making little progress but who neverthe-
less were resigned to stay for reasons of security.

687. Middle-level personnel in the business-oriented - professions
(accountants, lawyers, and engineers) were the most likely to think this
way. There were great numbers of such men in the non-creative work
settings of the Public Service, and for a nurnber of reasons they tended
to be defensive about their careers and present employment. In the
professional circles of accountancy, law, and engineering, the public
sector is not considered a particularly desirable field for pursuing a
career—salaries tend to be low, staff turnover is high, and many of
those recruited are among the least successful in each profession.

688. This defensiveness is apparent in the remarks of an engineer
working in the Patent Office: “There is the feeling that because they
[the Patent Office] need so many people, they will hire almost anyone
they can get. They just keep hiring and hiring and hope they can keep
some of them in. They realize that it is a dead-end job and they expect
them to go.” A lawyer in the department of National Revenue—
Taxation division, said:

T'm not committed [to the Public Service] at all. I have enjoyed the last
three years’ work here, and might stay if conditions improved somewhat,
that is, if further assistance were obtained.... We have a terrific turnover
of lawyers here, and right now we're pretty low on them.... But even
if you stay there’s really not too much here. The most hope 1 have is to
become Senior Counsel some day, doing the same job as now at a maximum

of $15,000. I'm working in a field where lawyers [in the private sector]
are earning much more than that, so I feel that progress is limited here.

This sort of negative reaction was encountered often in the departments
of National Revenue—Taxation division, Public Works, and the Secre-
tary of State.

689. The strongest impression that emerges from these interviews is
that as a place to work the Public Service was considered second-rate.
The work was often seen as routine and repetitious, the employees and
senior officers cautious and uninspired. Even the office buildings tend to
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be dull, and many of them are cheaply built as well. Several shoddy
wooden structures, relics of wartime austerity, are still being used (for
example, the headquarters of the department of National Revenue—
Taxation division on Sussex Street). This sort of blunt symbolism was
not lost on middle-level employees. One National Revenue public
servant, who liked his work but not his work environment, had this to
say: “The whole process of the government is grinding [its employees]
down to the lowest common denominator. When you walk through these
halls all you see is what I call ‘the grey men.’ ” This type of commentary
was rare, but the low salaries and dismal work surroundings suggest to
many employees that their positions and work in the federal adminis-
tration are not particularly valued either among professional colleagues
in the private sector or in the hightest reaches of the government.

690. The Public Service has a long history of struggle to ensure that
decisions on hiring and promotions are free of political influence. Most
appointments to all departments are now made within the guidelines
laid down by the Public Service Commission and are consistent with the
principles of merit and administrative rationality. Unlike private indus-
try—where staffing is generally handled in a more flexible and informal
manner—the Public Service Commission has for many years applied
numerous formal procedures to minimize political patronage. Middle-
level public servants are constantly reminded of these procedures. Most
have taken written examinations and faced examining boards prior to
their appointments; their promotions or reclassifications usually have
involved more applications and examinations. Publicity from the Public
Service Commisson inviting applications for new job openings continu-
ally crosses their desks.

691. Anglophones’ reactions to this system were mixed. Most felt
that the “competition system” had achieved its major goal: eliminating
discrimination and political favouritism in staffing decisions. The 27 per
cent of the Anglophones who were of non-British descent were the most
impressed in this respect. A few even suggested that they had
experienced discrimination in private industry and had joined the feder-
al administration because they expected fairer treatment. But there were
numerous criticisms of the slowness and inflexibility in many staffing
decisions because of Civil Service Commission regulations. This type of
complaint was often heard: “It took them six months to clear the
promotion he demanded, and by that time he had decided to join a
firm outside.” Another aspect of the Civil Service Commission’s inflexi-
bility was its remoteness from the actual requirements of the positions
for which it was hiring. An administrator with more than ten years’
experience said: “Management should be able to hire and fire according
to their needs, or else the Civil Service Commission should be made
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entirely responsible for the direction of people. If a person meets your
requirements, it should be up to you to hire him, and you should not be
overruled by a person from the Commission who will not in the future
be responsible for the work of the person being hired.”

692. Comparisons of employment in the public and private sectors
were seldom voiced by Francophones, and they were not as concerned
as Anglophones with the rigidities of the Civil Service Commission.
There were fewer opportunities for Francophones in the private sector;
if they had had prior working experience, it was more likely to have
been in smaller, lower-paying, and less efficient firms. They had their
own grievances against the promotion system, but these had to do with
discrimination against their language and culture rather than with the
slowness of bureaucratic processes. .

693. Only 14 per cent of the Anglophones interviewed considered
the promotion system unfair (Figure 18), but 34 per cent of the
Francophones did. These levels of discontent are not unusually high for
such a large-scale organization; but the gap between the two language
groups is significant. Anglophones stressed the slowness of the adminis-
tration in recognizing men of talent: they spoke of “red tape” and the

Figure 18. Attitudes of Middle-level Public Servants in Five Federal
Departments towards the Promotion System—Canada, 1965 (Percentages)
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Source: Beattie, Désy, and Longstaff, “Bureaucratic Careers.”
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influence of seniority. Only rarely was discrimination mentioned. When
it was, it revealed men who were embittered by the promotion or
elevation of Francophones because of what they saw as “political pres-
sures.” Anglophones of non-British origin were as likely as those of
British origin (64 per cent in each case) to find the promotion system
“fair”—which suggests that the federal administration is making good
use of the talents of such men.

694. Francophones were more likely to see the promotion system as
unfair and to cite some form of cultural or language discrimination as
the basis of this unfairness. One group—26 per cent of the total
Francophone sample—felt that discrimination or English unilingualism
had or would hurt their chances for advancement. Many gave concrete
examples of cases where ethnic origin allegedly had influenced decisions
on promotions or assignments. Some were bitter and resentful about
such treatment; others were resigned to it. In the view of the latter, the
system was “English” and it was natural that the “French” would be
disadvantaged.

695. One theme dominated the Francophones’ impressions: they saw
the Public Service as essentially une organisation anglaise and felt that
there were special difficulties for the Francophone minority. The most
important implication of this “English fact” was that many Franco-
phones had to split work life from family and social life in a much more
profound sense than the Anglophones, who might keep the two some-
what separate but did not need to change language and basic patterns of
behaviour in the process. In the federal administration, Francophones
have had little chance to express their identities as French-speaking
Canadians—not simply because they must work in English, but for the
more basic reason that the rhetoric, routines, and administrative styles
of their workplace are considered to be an expression of Anglophone
cultural ‘values. The following comment by a Francophone engaged in
recruitment work aptly expresses this alienation: “A Francophone is
well aware that the minute he arrives in Ottawa and hangs up his hat,
he also ‘hangs up’ his language and must speak and work in English
throughout the day. The Anglo-Saxon method or manner of working is
different from the Francophone. They do not have the same way of
seeing, settling, or discussing problems.”

696. Particularly strong criticism of the promotion system was
voiced by three different categories of Francophone employees: older
public servants (41 per cent of the 36 to 45 age group felt the system
was “unfair,” compared with only 23 per cent of the 25 to 35 group);
those who admitted they still had trouble with English (44 per cent felt
the system was “unfair”); and those in certain very Anglophone-
dominated work' settings.
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697. Of course, not all Francophones felt this way. Some were more
favourable in their attitudes towards the promotion system. They felt
that, in recent years at least, it had become relatively fair and that
people like themselves would meet no discrimination as long as they
had an adequate knowledge of English. Some of this group even sug-
gested that the new emphasis on bilingualism in the federal administra-
tion had increased their chances for advancement. Typical of Franco-
phones who spoke this way were long-time public servants who, because
of considerations of security or residence, were committed to remain in
the federal administration. They would refer knowingly to the “old
days”—presumably the 1950s or earlier—when there was little concern
about bilingualism and “the English” had all the advantages. These
conditions had now passed, and Francophones were afforded more
respect. Their futures as bilingual employees seemed considerably
brighter. A considerable minority of Francophones—as high as 25 per
cent—interpreted the present political climate this way. Such views were
based as much on hopes for the future as on present experiences, but
they do neutralize long-standing resentments and are an important ele-
ment underlying the commitment to the Public Service that can be found
among middle-level Francophones.

698. Finally, a small proportion of the middle-level Francophones
based in Ottawa-Hull were in a work situation that was French in both
language and culture (for example, Hull-based veterinary inspectors in
the department of Agriculture, and the translators in the Translation
Bureau), while others were becoming assimilated—taking over English
styles in both speech and thought, in work, social, and even family life.

699. Of those who were alienated, many were hostile. But resigna-
tion—particularly among the older, less well-educated, and Ottawa-
rooted officials—was common too. These individuals had few com-
plaints; they saw working in English as an inevitable part of making a
living, and they took the Anglophone dominance of the federal adminis-
tration for granted.

3. Living in the federal capital

700. Francophone and Anglophone public servants. have different
views about the Ottawa-Hull area as a place to live. Their feelings
about what they consider the advantages and the drawbacks of the
metropolitan region influence their career decisions. These questions are
becoming increasingly relevant to a discussion of recruitment and staff
development in' the federal administration. Career decisions are often
based as much on community as on work factors. What was relevant
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varied widely: housing and neighbourhoods, educational facilities, cul-
tural resources, the accessibility to wilderness or cottage areas, and
especially the community’s predominant styles of thinking and living—
its culture. All these factors have an influence on whether talented men
will come to work for the federal administration, and whether they will
remain after joining.

701. In investigating the influence of the Ottawa-Hull community on
staff development, we considered both attitudinal data and the expert
opinions of those involved in personnel work. The attitudinal data
showed that middle-level public servants generally favoured the living
arrangements of the capital region, but “favoured” must be loosely
interpreted. As Figure 19 reveals, the most common reaction—

Figure 19. Opinions of Middle-level Public Servants in Five Federal
Departments on Living in the Ottawa-Hull Area—Canada, 1965 (Per-
centages)
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Source: Beattie, Désy, and Longstaff, “Bureaucratic Careers.”

expressed by about half the members of both language groups—was
one of unenthusiastic acceptance of what the metropolitan community
offered. Public servants in this category had complaints, but were not
overly negative or hostile. Figure 19 also shows that a large minority of
Anglophones (38 per cent) were genuinely enthusiastic about the capi-
tal region. A significantly smaller proportion of Francophones (22 per
cent) felt this way. More illuminating are the reasons underlying Anglo-
phones’ and Francophones’ attitudes of enthusiasm and tolerant accept-
ance. Enthusiastic Anglophones tended to emphasize two themes: the
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easy availability of the “great outdoors” (for example, proximity to
skiing, hunting and fishing, or cottages); and the excellence of schools
and local neighbourhoods. “We have a nice house now, and it’s a good
place to raise a family,” was a typical response.

702. Francophones, on the other hand, had little to say in favour of
the school facilities (some were quite critical on this point) and fewer
stressed the “great outdoors” theme. Instead, the 22 per cent of the
Francophones who were enthusiastic about living in Hull or Ottawa
were almost all among those who had grown up there. The reason they
gave for liking their living situation stressed personal ties to relatives
and friends rather than attributes of the community.

703. These attitudes are strikingly commonplace: Francophones and
Anglophones alike could have been referring to any provincial city of a
few hundred thousand inhabitants. Among neither group was there any
enthusiasm for Ottawa in its role as a capital—that is, as a centre where
stirring political, cultural, or social events take place or where beautiful
buildings, avenues, or shops are found. Anglophones saw no possibility
that the city might become a bicultural capital; a few did lament the lack
of a vigorous French-speaking community that might give Ottawa a cos-
mopolitan flair, but the great majority scarcely recognized the Franco-
phones in their midst.! In their view, Ottawa—like the Public Service
itself—was essentially an English-language cultural environment, and
they were comfortable with it just that way.

704. Predominantly unfavourable opinions of their living situation
were voiced by 28 per cent of the Francophones and 16 per cent of the
Anglophones; but, here again, there is a significant difference between
the criticisms of the two groups. The most prevalent complaints had to
do with culture (referring both to artistic activities and style of life) and
educational facilities. .

705. Only 20 per cent of the Anglophones criticized the lack of
cultural or artistic activities, compared with 31 per cent of the Franco-
phones.2 Many Anglophones with favourable reactions to Ottawa-Hull
foresaw an artistic awakening in the capital, often pointing to the coming
National Arts Centre. However, while most Anglophones professed to
be satisfied with the cultural opportunities in the capital, or said they
didn’t care about them, those with the strongest orientation towards the
arts and intellectual activity were highly critical.

706. The specific things that bothered this minority of 20 per cent
were the lack of professional theatre, art galleries, and a good municipal
library. A few referred to the lack of architectural imagination. They
mer cent of the population of the Ottawa metropolitan census area is of French

mother tongue.
2 Appendix III, Table A-48.
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did not find the cultural landscape totally bleak; most could point to
some small corner of artistic activity that engaged their attention or
even participation. It was not so much the lack of actual cultural
facilities as the styles of thinking and living that they criticized. Those
concerned about the state of the arts were joined by others less artisti-
cally and intellectually oriented who wanted a more lively Ottawa. This
group often showed scorn for Ottawa’s lack of night life and good
restaurants.

707. Others sketched their negative image of Ottawa culture in more
general terms. Criticisms of “red tape” and conformity in the Public
Service were easily projected into a general disdain for the “civil-service
culture” of Ottawa. The remarks of a scientist in the department of
Agriculture reflected the feelings of many critical Anglophones: “One
thing that bothers me [about Ottawa]. . . is the apparent degree of
conformity in thought and action. . . the lack of a feeling of excite-
ment and intellectual challenge. The problem in Ottawa is the lack of
excitement which comes from the mixture of people from all skills and
all walks of life....”

708. Francophones—especially those who came from Quebec
(excluding Hull)—had both a greater variety of complaints and more
deep-seated disaffection. About 35 per cent of this group were at best
unenthusiastic about the area and at worst disdainful of it.!

709. Education was a major issue: 22 per cent of the Francophones
interviewed had specific complaints about the inadequacy of French-lan-
guage educational facilities>—a rather high proportion, considering that
some were childless and many more lived in Quebec where the right to
French schools is not questioned. The education problem is even more
critical than this datum suggests. Discussions with senior officers
involved with personnel and recruitment problems indicated that educa-
tion was a major stumbling block in the recruitment of Francophones.?
Some of the highest ranking Francophone public servants solved the
education problem by sending their children to French-language private
schools but, of course, this solution could satisfy only a handful. Con-
siderable numbers—no one knows how many—simply would not con-
sider coming to Ottawa because of the city’s lack of French-language
educational resources. The bitterness engendered over the education
question was partly a feeling that the Francophone community in Ottawa
was not getting a fair share of the existing resources and that Franco-
phones from Ontario were therefore disadvantaged in competing for
jobs.

1 Ibid., Table A-49.
2 Ipid., Table A-48.

3 These discussions were held before the government of Ontario announced, in Augﬁst
1967, that it planned to develop French-language public secondary schools in the province.
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710. Whether they complain about education, cultural facilities, local
politics, restaurants and night life, or the unfriendly atmosphere of the
capital, many Francophones attribute the problem to “Anglicization.”
Such sentiments were mainly applied to the English-language milieu of
Ottawa, but it was not uncommon for the Francophone communities in
both Ottawa and Hull to be so disparaged. In this respect natives of
Quebec (outside of Hull) were particularly critical; in their view, even
Hull and its population had been deadened by the English atmosphere
of the capital. Ironically, sensitive Anglophones attributed the general
style of life in Ottawa and Hull to the stultifying influence of the
“civil-service mentality,” while Francophones attributed it to the “Eng-
lish-Ontario mentality.”

711. The majority of both language groups were relatively satisfied
with the living arrangements of the capital region. In spite of this, we
have concentrated this discussion on the grievances, because community
factors are becoming increasingly important in the career choices of
mobile, middle-level personnel and because we are convinced that the
Ottawa-Hull metropolitan community has serious problems in satisfying
the varied social needs of many of the most dynamic and creative of its
citizens. While the problem is particularly acute for potential Franco-
phone personnel, this should not obscure the fact that the cultural
atmosphere is most unattractive to those public servants—both Franco-
phone and Anglophone—who potentially might fill the most important
positions in the federal administration.

4. Commitment to the Public Service

712. The attitudes expressed towards the promotion system as well
as the Ottawa-Hull area as a place to live indicated that Francophones
were likely to be less committed to the Public Service than Anglo-
phones. Table 53 shows that 27 per cent of the Francophone respond-
ents, but only 14 per cent of the Anglophones, professed to have no
comniitment to the federal Public Service. The Francophones from
Quebec (excluding Hull) showed a higher level of dissatisfaction with
the capital as a place to live and they were also more likely to feel
uncommitted to their careers in the federal Public Service.!

713. Within the two language groups it is evident that a better knowl-
edge of the other official language is related to a desire to remain in the
Public Service.2 Those Francophones who had considerable ability in
English were more committed; the necessity of working in English did
not markedly hamper their efficiency and consequently their chances for

. 11bid., Table A-50.

2 Ibid., Table A-51.
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Table 53. - Career Plans in the Federal Public Service

Percentage distribution of middle-level Francophone and Anglophone public servants
in five departments, by their desire to continue their career in the federal Public
Service—Canada, 1965

Francophones Anglophones

Strongly desire it 40.6 4.1
Desire it with reservations or are undecided 32.8 41.6
Do not desire it or plan to leave 26.6 14.3
Total 100.0 100.0
Sample 128 168

Source: Beattie, Désy, and Longstaff, “Bureaucratic Careers.”

promotion. Those Anglophones who had relatively good ability in
French were also more likely than their unilingual colleagues to look
forward to a secure future in a Public Service that is going to become
more . bilingual.

714. Elsewhere it has been suggested that the most creative Franco-
phones—those most concerned with the intrinsic challenges and enjoy-
ment of their work—were likely to be frustrated by the Anglophone
domination of both the federal Public Service work setting and the
Ottawa-Hull social and cultural milieux. Figure 20 lends further support
to this contention: 42 per cent of the Francophones who were attracted

Figure 20. Percentage of Middle-level Public Servants in Five Federal
Departments Who Are “Uncommitted” to the Federal Public Service or
Who Plan to Leave it, by main reason for joining—Canada, 1965
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to the Public Service by creative work opportunities were either uncom-
mited to continuing their Public Service careers or had definite plans to
leave. Anglophones who were attracted to the Public Service by an
interest in the work were much less likely to be disenchanted. Among
those attracted to Public Service careers because of the benefits afforded
rather than the work itself, the Francophones were again the more
disenchanted. However, the proportions for each language group are
low and the differences are not great.

E. Careers in the Public Service

1. Career development

715. Career development is the process by which employees obtain

increasingly greater responsibilities while, at the same time, receiving

on-the-job training and new assignments that permit the acquisition of
useful skills. Until very recently, each department has operated quite
autonomously, promoting its own men to fill senior positions or, as
sometimes happens, recruiting its senior staff from other departments or
even outside the Public Service. With the exception of External Affairs,
however, no department has long-term programmes whereby its promis-
ing employees are exposed to various situations in order to prepare
them for senior responsibilities. As one department of Finance official
said when asked about career development programmes, “If there are
any career channels it’s fortuitous. I don’t think there is any deliberate
policy. . . . Responsibilities are so heavy in the department that those
who respond are promoted very rapidly and moved about within and
between divisions.” This response suggests a major reason for a lack of
long-term programmes: the importance of keeping the organizational
structures of key departments fluid at a time when they are being
rapidly transformed and are also considerably understaffed.

716. As a response to this lack of career development programmes,
the Public Service Commission in 1968 announced its first interdepart-
mental and service-wide scheme, the Career Assignment Program
(cap).! In full operation, the CAP will involve more than 100 officials
in three 12-week courses, each course involving about 35 individuals.
After the course, the officers will embark on a series of assignments,
each of about two years’ duration, with at least one of the assignments
in a department other than their own. Assignments will be co-ordinated
by the Career Assignment Office within the Public Service Commission.

1 Public Service Commission and the Treasury Board, The Career Assignment Program
and You (Ottawa, 1968).
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717. Men up to 50 years of age and earning more than $16,000 have
first call on places in cap, but once the programme is in full operation,
it will be primarily addressed to officials in their early 30’s earning
$11,000 or more, and of proven executive potential. Bilingualism is no
initial advantage to the individual candidate for cap, although the
12-week course is to “be conducted in a fully bilingual manner as soon
as possible.” Candidates will have to “be or be willing to become
proficient in French and English,” and intensive language training will
be provided for those needing it. By January 1970, the start of the fifth
course, all previous and current participants will have achieved at least
the third level in the Public Service scale of language ability.

718. Language and culture have no other mention in CAP, since it
was apparently conceived exclusively in terms of individual bilingualism,
with no reference to cultural differences or equal partnership between
Francophones and Anglophones. However, any system of personnel
rotation should play an important role in the practical training of
bilingual senior officials by allowing them to spend a couple of years at
work in a milieu where the other official language is dominant.

719. As the Public Service operates at present, nearly all Franco-
phones have experience in offices where English is the main language of
work. Obviously needed are work settings where Francophones are a
preponderant majority, so that all business can be conducted in French
and Anglophones can gain practical experience in its use.

720. Until cap moves into full operation and probably for quite
a while thereafter, both horizontal and vertical movement for most
officers in the Public Service will remain somewhat haphazard. Not only
are some men of proven talent overlooked, but it is hard to single out
those with potential early in their careers and to motivate them to aspire
to top positions. The lack of clear career channels is frustrating to many
middle-level officials. Asked how they would advise a young man con-
sidering a Public Service career and wishing to get to the top as soon as
possible, a surprising number suggested he might be wise to seek work
outside the federal administration, where it would take less time to
prove himself; they felt that he would do better in the Public Service by
entering in middle life.

721. How do those who have reached the upper level explain their
career success? The majority of those who have spent most of their
work life in the Public Service (the “non-parachutists”) suggested what
might be called the “big break” theory. Almost none indicated that their
rise to the top involved movement through any well-defined succession
of jobs or assignments. Rather, at some stage of his career—usually
quite early—a successful public servant is given a key job or assignment
that furnishes either crucial experience or exposure to senior officers or
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both. From then on movement is rapid. Once a man with potential is
spotted, considerable job-switching follows: movement between depart-
mental divisions, new assignments in different cities or an overseas
posting, sometimes a switch of departments or a period of time with the
Treasury Board. One “big break” may lead to an even bigger one, but
such opportunities are still largely fortuitous, and for Francophones
they are dependent on a mastery of the English language. If the right
man happens to land in the right job, it is likely to be on the basis of a
word-of-mouth recommendation from one of his superiors, not on the
basis of a full-scale review of his career history with an eye to his
responsibilities ten years hence.

2. Comparisons of middle-level Francophones’ and Anglophones’
careers

722. Data on the middle-level personnel surveyed indicated that
Francophones were more likely to follow technical and semi-professional
careers and Anglophones professional careers. The two groups were
equally represented in administrative careers, but Francophones more
often left their original professional specialization for administrative
tasks. Technical and semi-professional personnel generally have lower
prestige and pay than the professionals. In most departments they are
either serving professionals directly or in some way facilitating their
work. This means that in most work settings the duties of Francophones
were more peripheral to the main goals of the department than those of
Anglophones.

723. As the data on education suggest, Francophones were poorly
represented in the scientific, engineering, and technical areas; Franco-
phone professionals were more likely to be lawyers or accountants. The
semi-professional Francophones were more likely to be translators.
Anglophones, of course, were prominent in almost all occupational
areas (except translation), but research scientists in the department of
Agriculture and patent examiners in the Patent Office (where almost all
hold engineering degrees) were overwhelmingly Anglophone. The
Patent Office was a particularly uncongenial work setting for those of
French mother tongue. :

724. The variation of the two language groups at the middle-level is
based on both cultural affinities and past educational opportunities. The
paucity of scientific and technological professionals reflects the lack of
French-language educational resources in these areas during the 1940’s
and 1950’s. It also reflects the fact that this type of Francophone
professional has always had more career opportunities available to him
in the private sector. He is not as likely to have been forced by
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economic circumstances to choose the Public Service as many Franco-
phone technicians, semi-professionals, and administrators feel they have
been. Nor has he been forced to remain in the Public Service when he
found its atmosphere stifling and its personnel uncongenial.
. 725. An earlier comparison showed only a slight difference between
Anglophone and Francophone levels of education (Figure 14). How-
ever, an important age difference does exist. Francophones tended to
join the Service earlier but, despite their head start in government
employment, they did not have a longer average period of service.!
726. There was also wide variation among age cohorts. For example,
39 per cent of Anglophones but only 30 per cent of Francophones were
in the relatively high-earning 41 to 45 age group. Figure 21 shows the

Figure 21. Percentage of Middle-level Public Servants in Five Federal
Departments Earning $9,000 or More Per Annum, by age group—
Canada, 1965
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Source: Beattie, Désy, and Longstaff, “Bureaucratic Careers.”

influence of increased age on earning power. The younger Franco-
phones and Anglophones fare equally well, but the Francophones fall
drastically behind in the 41 to 45 age group. Clearly, most of the

1 However, a greater proportion had made interdepartmental moves. Appendix 111, Table
A-52. : :
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Anglophones’ salary advantage results from the performance of public
servants in the 41 to 45 age group. Why do Francophones of this age
slip so badly when the younger Francophones do almost equally as well
as Anglophones? In the first place they are not as well prepared educa-
tionally, particularly lacking scientific and engineering degrees. Second,
Francophone attrition rates are higher.! Many leave before they are 40.
It is mostly the more talented ones who leave, since those with limited
training and a concern for security are more likely to stay in the
Service.

3. Francophones’ career advancement

727. Various aspects of the Public Service facilitate or block the
advancement of Francophones. As we saw earlier, there is an acute
shortage of Francophones in higher-salaried positions thoughout the
Public Service. This situation has existed for decades, but senior officials
in many departments indicated that the political pressures and publicity
generated by the issue of bilingualism have had a definite impact.
Almost all the officials expressed a keen interest in obtaining Franco-
phone personnel, and many even pointed out that nowadays Franco-
phones with ability were likely to advance more rapidly than
Anglophones.

728. This changed attitude augurs well for the future of Franco-
phones in the Public Service. The growth of administrative rationality
and the new emphasis on bilingualism have eliminated outright dis-
criminatory practices; unconscious biases still frustrate the progress of
Francophones, but we found no evidence that conscious discrimina-
tion—the denial of positions or promotions to individuals purely
because they happen to be Francophones—is still practised. Moreover,
bilingualism—a skill still largely monopolized by Francophones—is
now taken into account in the selection of candidates for middle-level
and senior positions. Some Francophones recognize these new ground
rules and are optimistic for the future.

729. In short, there has been an improvement in the conditions of
Francophone career development. There is also evidence that the new
attitudes and practices have had a significant effect: since 1965 the
number of Francophone administrative trainees has risen and, as a
result of internal promotions, more Francophones appear to be moving
into senior positions.

1 The expansion of the civil service of Quebec in the 1960’s has added to the normal at-
trition rate of Francophone officers.
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730. On balance, however, extensive optimism is not warranted. In
an organizational structure where the English language and culture
predominate, there are still many factors blocking the progress of Fran-
* cophones. The three most important involve their adjustment to settings
where English is dominant, their aversion to making geographic moves
outside French-speaking areas, and problems of social relations and
sponsorship.

731. At the senior levels in most large corporations and the federal
Public Service in Canada, facility in English is far from being the only
criterion for reaching the top, but it is a major one. In positions where
much time is spent in committees and consultations and where the
writing of lucid letters and memoranda is an essential skill, ease in the
use of English is an indispensable qualification.

732. The majority of middle-level Francophones come from Ottawa,
Hull, or nearby areas of Ontario where schooling, “outside” work, and
communal life are largely conducted in English. About 42 per cent
received their secondary school education, 56 received their under-
graduate education, and 61 per cent received their postgraduate educa-
tion either mainly in English or about equally in both French and
English.! Among those who worked before entering the federal admin-
istration, 55 per cent were employed in a mainly Anglophone environ-
ment. The proportion jumps to 65 per cent when translators are
excluded.? As well, at least 96 per cent of middle-level Francophones
reported that they had fair or considerable skill in reading and under-
standing English,® and fully 61 per cent of them said that they had no
difficulties during their career in the federal Public Service in functioning
completely in English. Therefore, on the surface, Francophones who
work in the federal capital do not seem to be at a language disadvantage.

733. Such findings mask three things: the substantial proportion who
do experience trouble in English; the difficulty, even for those with
considerable facility, of working in a language that is not their mother
tongue; and the fact that it is among the most talented Francophones
from Quebec that we have found the most difficulty and frustration.

734. For many Francophones, especially those from Quebec, entry
into the Public Service is often a traumatic step into a strange environ-
ment. For instance, while 49 per cent of those from Quebec (excluding
Hull) said they had less than a considerable knowledge of English, only

1 Appendix I1I, Table A-53.

2 Jbid. Translators formed 18 per cent of the Francophone sample at the middle level.
The education, prior work history, and present working language of this group were almost
exclusively French. They were.also largely isolated in one special work unit—the Translation
Bureau—where Francophones predominate. We have therefore left them out of some of
the calculations in order to give a more accurate image of the Francophone middle-level

public servant in Ottawa.
3 See Chapter VII, Figure 5.
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21 per cent of those from outside Quebec were similarly handicapped.!
We also found that when middle-level Francophones were asked wheth-
er the use of English had caused or was still causing them difficulties in
the performance of their duties, 39 per cent replied in the affirmative.
Of this number, 22 per cent were still trying to overcome their dif-
ficulties, and 17 per cent claimed they had just about resolved them.
Again geographic origin made a difference: 54 per cent of those from
Quebec (excluding Hull), compared with 30 per cent among the non-
Quebeckers, had experienced or were still experiencing difficulties. As a
result, their talents were not being fully developed; they were unable to
participate completely in the work process and to gain the experience
and training that lead to competent performance and speedy promotions.
735. Where one language is dominant, those of another mother
tongue are systematically excluded from posts of command unless they
become perfectly fluent in the dominant language. Their potential is
underdeveloped and they are denied -an equitable share of material
resources to pursue leisure-time activities and to educate and otherwise
prepare their offspring for senior positions.?
- 736. Working in a language that is not one’s mother tongue has other
consequences, as sociologist Nathan Keyfitz suggests:

There can be question that this puts the French Canadian at a genuine
disadvantage. Even the most attentive speaker of a language not his own
will make a mistake now and again, and if he is sensitive this can, at least
for the moment, destroy for him that indispensable image of himself as an
effective person.®

A Francophone in an Anglophone organization develops a sense of
frustration and inferiority at not being able to “put across” his ideas.
Moreover, in Canada many Anglophones consider a French-speaking
Canadian’s language a dialect, a style of expression far removed from
“Parisian” French and infused with many English elements, It is not
surprising that many Francophones become alienated from their work,
and are “genuinely unable to do the work as well as the English
candidate wherever that work consists in large part of the manipulation
of symbols in English.”*
737. Furthermore, according to Jacques Brazeau,

. as long as they remain less than fluent in the major language, less-than-
perfect bilinguals may not benefit fully from the experience which they gain
through their second language. Even when they do benefit fully, they may
find it difficult to bring these benefits into the areas of their life where

1 Appendix III, Table A-54. i

2 E, Jacques Brazeau, “Language Differences and Occupational Experience,” Canaa'lan
Journal of Economics and Political Science, XXIV, No. 4 (Toronto, 1958), 532-40. :

3 Nathan Keyfitz, “‘Canadians and Canadiens,” Queen’s Quarterly, LXX, No. 2 (ngston,
1963), 171, "

4 Ibid,
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they use their own tongue. For instance, it may be hard for them to discuss
in their own language—for the elucidation of their thoughts and the profit
of those who are dependent on them for their education—many activities
in which they participate. Among minority language groups, then, the fact
that much of societal life goes on in another language may set limitations
on their experience, the conceptual contents of their languages, and their
manipulation of language symbols.? .

738. All persons of French background, no matter what their level of
fluency in English, are penalized by one or more of these factors in
settings where the majority are Anglophones. Throughout the federal
administration in the capital region, all Francophones are subject to
pressures to use English. The fact that it is the Francophones from
Quebec who are most likely to experience difficulty should not distract
attention from the general conclusion that all Francophones are at a
disadvantage in the processes of evaluation and sponsorship that affect
promotions in Anglophone-oriented organizations.

739. Both inside and outside the Public Service, a large range of
important social activities—public events, entertainment, education,
shopping, clubs, and voluntary associations—are conducted in English.
This is further inducement for a Francophone to undervalue his mother
tongue and also to withdraw support from French-language social and
cultural organizations. On the personal level, Francophones confront a
disjunction between their working lives and their private lives. Every
day they are called upon to switch back and forth between two cultural-
linguistic worlds. They are faced with a dilemma: a551m11at10n or an
unending struggle for cultural preservation.

4. Entering the upper level

740. 1t is especially those who have set their sights on a top position
who must face Anglicization—integrating their social and even family
life into the mainstream of English-language culture. For some this is an
unconscious means of adaptation; for others it is a necessary but painful
experience. A senior Francophone public servant, a lawyer by profes-
sion, who has been at the top in one department and has served in
several others told us: ,
With the growth in Quebec and the great attraction of working in that
province it will remain extremely difficult to attract people here. Because
of educational and family problems Francophones are reluctant to come to
Ottawa. When I came to Ottawa 16 years ago, the situation was considerably
different than it is now. Then there was a definite movement to keep
French Canadians out of top positions. To make it I had to work harder
than anyone else, but it paid off. When we moved to Ottawa 1 told my wife
and the children that they could not call Montreal all the time and that
they had to learn English.2

. 1 Brazeau, “Language Dxﬁ‘erences and Occupational Experience,” 536,
2 Italics ours,
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741. This testimony illustrates the difficulties experienced by a Franco-
phone family relocating in an English-language environment. Although
their pattern of movement within the federal administration is quite
similar to the Anglophones’, geographic moves are a source of genuine
distress. The following comments came from a fast-rising young person-
nel administrator who had made several moves and knew how disrup-
tive they can be.

In the Service in general it’s like this: in certain fields it is very useful for
employees to obtain experience in different geographic areas—especially
for the professionals in engineering and administration. So they encourage
these people to move in order to acquire experience; French Canadians are
not interested in moving, which may be why they have not as many chances
as the English Canadians to acquire the same diversity of experience. When
they move, English Canadians are assured of an environment that is not
foreign to them. This is not the case for French Canadians.

742. This aversion of Francophones to moving to “a foreign milieu”
often applies even to Ottawa. Upward mobility in the Public Service
sooner or later necessitates coming to the capital; yet, because of the
nature of the city, some Quebec-based Francophones—especially
those serving in Montreal—will not consider such a move. The loss of
their talents to the higher ranks of the federal administration constitutes
a serious problem especially in departments, such as Public Works and
National Revenue—Taxation division, where large regional bureaux
exist.

743. There are also difficulties in personal and social relations with
Anglophone superiors and colleagues. Within the Public Service it is not
always possible for Francophones to move easily between the spheres of
work and social life. They may not have similar orientations in such
spheres as sports, charitable work, and the arts, and as a result they
may feel ill at ease, bored, disdainful, or all of these. With such feelings,
many Francophones may limit or discard completely the opportunities
for social intercourse that develop in their work settings. Where such
withdrawal by Francophones is extensive, it restricts their opportunities
for informal learning and weakens their commitment to the federal
administration.

744. Because of their relative lack of interest and facility in carrying
on social activities with Anglophone colleagues and superiors, Franco-
phones are particularly disadvantaged by the system of informal sponsor-
ship prevailing in the Public Service—especially in the key departments
which are the training grounds for the élite. Sponsorship is the practice
whereby senior men discover bright newcomers, “show them the ropes,”
give them assignments that provide crucial experience, and recommend
them for positions to other senior colleagues. Naturally this process
involves a good deal of personal contact outside the work setting and
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sociability is important. Chiefs tend to look for prospects among those
who think and feel like themselves, and the proper superior-subordinate
relationship will flourish only when there is a good deal of social .com-
patibility. This, of course, does not automatically exclude Francophone
aspirants—many are “good mixers”—but, among other things, their
educational backgrounds may be totally divergent, and they do not
always desire to adopt their superiors’ work style.

745. Sponsorship cannot be eliminated, nor should it be. This is
largely because the essential qualities for a senior public servant—sound

judgement of men and events, intuition, sensitivity to political realities, '

and an ability to motivate others—are things that cannot always be
learned in formal courses, but rather are “picked up” in informal situa-
tions. Hence, sponsorship is a natural process of career development in
all large-scale organizations and is necessary for the growth of a cohe-
sive and responsible senior directorate. Given the existing situation in
the Public Service, where Anglophones occupy most senior positions,
yyounger Francophones are disadvantaged; there are now many senior
officers anxious to give them every break and encouragement, but this
will only partly neutralize the disadvantage. Good will or political
pressures or both will catapult some capable men to the top but, if they
lack the informal training and contacts that sponsorship provides, their
effectiveness will be minimal. This requisite informal training can be
obtained only when compatibility and trust exist between superiors and
subordinates. It seems clear, therefore, that substantial numbers of
Francophones must be placed in the upper levels of the federal adminis-
tration—and especially in the key ministeries dealing with economic
and foreign affairs—before a good supply of younger Francophones will
be attracted from Quebec and elsewhere and prepared through the usual
means for the assumption of senior positions.

746. There are two means of access to positions at the top of the
federal administration—*“political” appointments made by the govern-
ment of the day through the mechanism of the Order-in-Council, and
senior appointments controlled by the Public Service Commission.
Sponsorship is the usual process whereby men of ability are elevated to
senior positions in the federal Public Service, although it is not quite so
important for entering the Order-in-Council group as for the positions
below this level. A number of people are parachuted into high-level
positions in the Public Service in middle or late career.

747. Straight patronage appointments through the Public Service
Commission have now been largely eliminated but they occasionally
occur through Order-in-Council. Originally, most “parachutists” were
appointed for patronage reasons—they were given positions as rewards
for loyal service to the party in power. But now other reasons are

Parachuting
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uppermost, including representational considerations. With the con-
tinued pressures from various regional, ethnic, and other groups, these
considerations have hardly diminished in importance. The chance to
attract people with expert knowledge or outstanding administrative
abilities from the business or academic communities is also a significant
factor.
Advantages and 748. The practice of parachuting, when not abused, can provide an
disadvantages  infusion of fresh ability and ideas into the government. It may have the
of parachuting  fyrther advantage of keeping the administration responsive to the gener-
al public and its elected representatives. On the other hand, when public
servants in the career system are bypassed for top positions in favour of
outsiders, morale and commitment throughout the hierarchy are likely
to be weakened. Even when the newcomers are men of considerable
‘ability, they hinder the development of cohesive policies and administra-
tive procedures. When men of inferior ability are brought in for
representational or patronage reasons, there is a further danger. Such
appointments depreciate the prestige of those who have made a lifetime
career of government service and deface the hallmark of effective
government—an orientation towards service to country rather than
towards private gain or narrow political advantage.
Francophone 749. In spite of these disadvantages, the federal administration has
representation  relied heavily on parachuting to obtain senior officers, especially Fran-
atthetop  cophones. The career system has failed to produce adequate numbers of
Francophones for senior responsibilities: recruitment from politics, the
legal profession, and the business world has always been necessary to
provide visible representation at the top. For the most part, however,
that representation has been little more than visible. With one or two
outstanding exceptions, Francophones have not until recently been
included in the ranks of the “inner circle”—that group of 15 to 20 top
officials in the departments of Finance, Trade and Commerce, External
Affairs, the Treasury Board, and the Privy Council who work closely
with the cabinet in developing major policies.
Character of 750. Francophones promoted or parachuted into the upper level
Francophone have generally had little impact on the dominant Anglophone ethos of
“parachutists”  the federal administration. The men available or willing to come to
Ottawa have been unwilling or unable to disturb the prevailing patterns
of language use or recruitment practices. Also, the Francophone para-
chutists, like their Anglophone counterparts, are unused to manceuvring
vvvvvvvvvvvvvvvvvvvvvvvvvv within the upper reaches of the federal administration. The result is that
few have become dominant figures on the federal scene.
751. In the view of many senior officers the main purpose of para-
chuting Francophones was to legitimize the federal administration in the
eyes of French-speaking Canadians. Appointees were selected who
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would be relatively at ease in the “English” atmosphere of Ottawa, but
who could provide at least the semblance of biculturalism to what was
essentially an Anglophone organization. This is now changing. Some
appointees of the last few years are aggressive and able men who clearly
do not fit this pattern. But their eventual impact is still undetermined.

5. The culture of the Public Service

752. The cultural ambience of the federal administration is that of a
British model adapted to the politics and technology of English-speak-
ing Canada. It is, on the whole, an effective adaptation, but its great
limitation is its lack of Francophones and, indirectly, French ways of
thinking and operating. Everywhere in the Public Service there is great
concern for recruiting Francophones, but the desire seems to be for men
who will fit easily into the existing structure. The desire for Franco-
phones was rarely complemented by a willingness to provide the intel-
lectual atmosphere and working conditions for the development of their
talents. Furthermore, there was apprehension that the Francophones
would behave in the federal Public Service as “French Canadians.”
There was little recognition of the beneficial impact such Francophones
might have in broadening departmental orientations. The department of
External Affairs, for example, showed a limited interest in France and
French-speaking Africa before 1965. The department of Finance has
neglected the later developments in econometrics that have come from
Francophone economists, both in France and in Quebec, and its librar-
ies lack the leading French-language economic journals. The greatest
drawback Francophone public servants must face is the cultural milieu
of the federal administration: it is so overwhelmingly “English” that it
is difficult for Francophones to identify with its problems or with the
style of life, honour, and prestige of its officers. The result is that some
Francophones either give up, drained of ambition, or simply become
narrowly ambitious. Neither orientation is conducive to a successful or
useful career. The Public Service must recognize the necessity of creat-
ing work milieux in which the normal language will be French, where
Francophones will constitute a majority, and where their experiences
will incline them to stay in the Public Service.

A British model
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Chapter X Towards Equal Partnership in the Public Service:
Conclusions and Recommendations

A. The Challenge

753. Throughout Part 2 we have presented striking evidence that
the partnership between Anglophones and Francophones in the federal
Public Service is by no means equal. We now wish to consider the
main elements of the challenge of creating an equal partnership.

Viewed objectively, the present situation reflects a long history of
insensitivity, lack of insight, and neglect at both the political and the
administrative levels.

754. While the federal government has a relatively well developed Shortcomings of
policy of language of service to the public, it has never had a general the present
and coherent policy on the language of work within the federal Public situation
Service. There are few Francophones in certain major sectors of the
Public Service, notably in the key industrial, financial, and scientific
sectors. Where they are present at the management level, most Franco-
phones do not participate on an equal footing with Anglophones;
therefore, the Francophone presence is weak at the key decision-
making levels. Where they are physically present, their effective par-
ticipation is hampered to a greater or lesser degree because they
cannot work in their own language and cultural milieu. French has
never enjoyed the full status of an official or practised language in the
Public Service. As a result, the language and culture of French-speaking
Canada have had little opportunity to take root in the vast majority of
work situations in the federal administration. The Public Service has not
been sufficiently aware of the intellectual traditions of Francophones
and of the methods developed in the universities and research centres
of Quebec and France. Another problem is that, except in Quebec, the
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community settings of federal establishments are at present almost uni-
versally inappropriate for the maintenance and development of the
French language and culture. This problem is particularly relevant in
Ottawa; we touched on the situation in Ottawa in Book I of our
Report,* and will consider it more fully in a later Book.

755. On the strength of these considerations we can, to some
extent, answer some vital questions. Is the Francophone public served
in its own language? In general the answer is “yes,” but with some
qualification. For example, there are often long delays in issuing
French versions of publications originating in English; Francophone
citizens outside Quebec experience difficulties in transacting business
orally in French with the federal administration; Francophone-owned
enterprises, even those in Quebec, have rarely been able to deal with
the federal government in French. On the whole, however, translation
services, publications policy, and, to a more limited extent, staffing of
posts directly serving the public have provided for a fagade of
bilingualism. )

756. Can Francophones use their language in day-to-day functions
within the Public Service without penalty to their effectiveness and
their careers? Here the answer is generally “no,” but again with some
qualification. This situation can be explained by the relative scarcity—
particularly in the middle and upper levels of the federal Public Service
outside Quebec—of people with a good knowledge of French. This
in turn results from the absence of sufficient numbers and concentra-
tions of Francophones at these levels and from the striking lack of
French-language competence among the Anglophones. Where these
conditions are reversed, as in the National Film Board and the cBc,
the situation is very different.

757. Does the federal Public Service provide full opportunities for
Francophones to express themselves in their work and to realize their
full potential as individuals? Again the answer is generally “no
Linguistic disadvantages limit the progress of many Francophones,
since the majority of those who do advance rapidly and achieve out-
standing success must have a knowledge of English and must be able
to work in that language. Thus, even when the Public Service bestows
its highest rewards on Francophone public servants, it tends to do so
by requiring that they abandon their language and cultural expression
in their work situation.

758. There are exceptions, of course, and their number has in-
creased in recent years; but we found that most Francophones holding
positions at the officer level—and many below, as well—were under
heavy pressure to operate in English not only in their work, but also

»

" 1Report of the Royal Commission on Bilingualism and Biculturalism, i, § 380.
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in their social life and community activities. Indeed, the influence of

the Public Service is so pervasive, and the political and cultural:

resources of the French-speaking community in the federal capital are
still so meagre, that most ambitious young Francophone public
servants and their families must face the reality of acculturation, often
to the point of assimilation.

759. Finally, is there adequate participation.of Francophones at the
key decision-making levels of the federal administration? Here again,
though there has been improvement in recent years, the answer gen-
erally is “no.” It is not simply that most Francophones are less
effective when they have to work in English—although this does place
severe limits on their opportunities. The main reasons for the weak
participation of Francophones have to do with the overall admin-
istrative system—the processes of selection and promotion, concepts
and evaluation of work. In all these ways, the Public Service is over-
whelmingly an expression of English-speaking Canada, and it takes
several years for a Francophone to integrate himself fully into this
milieu. '

760. All these questions go to the root of Francophone dissatisfac-
tion with the Public Service, the ultimate costs of which are both
individual and collective. On the one hand, individual Francophones

have relatively limited opportunities to realize their full potential; on .

the other hand, all Canadians are the poorer because the federal Public
Service does not draw fully on the intellectual and organizational re-
sources of French-speaking Canada.

761. These conclusions, however, suggest neither total failure nor
an absence of positive effort on the part of the federal administration
to adapt to the bicultural realities of Canadian life. In fact, there have
already been substantial efforts consistent with an objective of a
bilingual and bicultural federal Public Service. Most are of recent
origin, but some date back as far as 1918.

762. What has been missing in these developments and what we
are attempting to provide is a recognition of the prerequisite of equal
partnership, which so far has not been enunciated or even perceived
clearly at either the political or the administrative level. This pre-
requisite—a bicultural Public Service—requires the coexistence and
collaboration of the two cultures so that both can flourish and con-
tribute to the overall objectives of government. We submit that this
and only this condition can begin to provide for the development of
an equal partnership.

763. Other countries with two languages and cultures have seen
clearly that there can be no equal partnership without the active
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participation of both cultures in their administrations. Such participa-
tion rarely, if ever, develops on its own in the natural course of events;
it is usually the result of positive government measures affecting the
structure of the civil service. We do not suggest borrowing the specific
structural arrangements adopted in Belgium, for example; but the
principle of government intervention can be applied to Canada.!

764. If we have not achieved a bicultural Public Service in Canada,
it is precisely because bilingualism in the Service has been individual
and not institutional in character. Indeed, the present development of
bilingualism and biculturalism in the Public Service is typified by the
present policy of the federal administration on matters of bilingualism
and biculturalism. That policy envisages the general use of language
training to encourage bilingualism and the diffusion of bilingualism
throughout the organization (with the encouragement of bilingual senior
staff) so that the English and French languages may mix freely in most
work situations—where, in effect, each individual would be com-
pletely free to use his own language without risking either ineffective-
ness or affront. Clearly, this system depends heavily on the bilingualism
of individuals, even though no other country with more than one
language and culture has ever been able to place sole confidence in
such a procedure. The nearest approach is made in South Africa, but
there the two linguistic groups are more nearly comparable in size
and the great majority of civil servants are bilingual. In the Canadian
Public Service, because of the predominance of unilingual Anglophones
coupled with the almost exclusive confinement of bilingualism to
Francophones, the French language cannot develop in direct com-
petition with English, no matter how effective recruitment and
language-training programmes may be.

765. Full Francophone participation in the federal Public. Service
requires that it receive as much attention and priority in both policy
and administration as other programmes, and administrative functions
of federal agencies. In such a context, bilingualism and biculturalism
must be developed as organic elements of the federal government’s
key structures and processes. Career development that emphasizes
individual bilingualism has little meaning unless there is a general
programme of staff development. Furthermore, the treatment of the
problem of bilingualism requires a process of enormous scope, ranging
from regulation—for example, with regard to the language used in
publications—to sensitive interpersonal adjustments in work situations.
It requires simultaneous treatment of language training and language
use. We shall present our proposals in this wide perspective. In other

1 See Appendix VL.
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words, we shall treat institutional and individual bilingualism as integral
elements of an administrative system that is in a constant state of
evolution.

B. The Basic Proposal: French-language Units

766. The federal Public Service should be transformed so that French
will become a functioning language of work. Indeed, the transformation
we foresee is similar in scope to the one involved in the introduction
some 50 years ago of the merit principle in recruitment and pro-
motion. It took decades for this principle to become a vital part of the
operation of the federal Public Service. Today, the imperatives of the
political situation demand that the transformation be implemented in a
matter of years and months. Thus, in order to give expression to the
principle of equal partnership in the federal Public Service, we recom-
mend that the federal government adopt the French-language unit as a
basic organizational and management principle, and that it therefore
provide for the creation and development, in all federal departments,
Crown corporations, and other agencies, of organizational units in
which French would be the language of work; these units would be
established in a variety of locations and would be of different sizes and
functions,

767. Implementation of this sweeping proposal will present a unique
and difficult challenge to the Public Service. We are fully aware of
‘the careful planning and timing required; but we are convinced that
a system of French-language units is in accordance with our terms of
reference and, indeed, is the only way of ensuring “the bilingual and
basically bicultural character of the federal administration.” The
greatest obstacle to equal partnership in the federal Public Service is
_not the gap in educational attainment that still exists between the two
linguistic groups. The factor that most impedes a strong Francophone
presence is the environment of the Public Service—its underlying
assumptions and conventions, its prejudices, and, most important, its
language, all of which are overwhelmingly of English-speaking Can-
ada. To some extent, of course, this uniculturalism is based on the
realities of American technological dominance. But the imperatives
of technology can be contained. It is chiefly the conditions affecting
the French language that cause the estrangement of Francophones in
the federal administration, for language gives meaning and shape to
all other aspects of the work environment.

768. The purpose of the French-language units is to change the
work environment of the Public Service by ensuring that French is
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fully recognized as a language of work and—even more important—is
fully used in both internal and external communication. By the
creation in each department of a significant proportion of work areas
where the use of French is mandatory, the plan envisions the increas-
ing presence of the language and culture of French-speaking Canada
in the Public Service, .the development of fully bilingual senior
managers and supervisors at the top of the hierarchy, and the encour-
agement of acceptance and understanding of the French language and
culture throughout the system.

769. The essential idea of the French-language unit is that its
personnel—both Francophone and Anglophone—will use French as
the language of work. This requirement will not entirely exclude the
use of English, but it will sharply circumscribe it. Generally, only
French will be used within designated French-language units and
between these units and the senior officers of their departments. In
communication between the French-language units and other units, a
policy of receptive bilingualism will apply.

770. Senior public servants in all departments and in the central
agencies must be fully capable of planning and supervising the opera-
tions of French-language units. Therefore, the heads of all French-
language units and all those above them—Anglophones as well as
Francophones—will necessarily have to be skilled in both languages,
receptively so in the immediate future and fully bilingual in the longer
run.!

771. The proportion of French-language units will vary widely
throughout the federal organization, and the units will vary as to size,
location, and function. However, each department should contain some
French-language units, and in each department the major internal
services—personnel management, administrative management, librar-
ies, information bureaux, and legal services—will have to develop
capacity in both languages.

772. The application of the concept of the French-language unit must
also be subject to a detailed knowledge of the special conditions in each
department and agency. However, certain considerations should be taken
into account in the implementation of the proposed policy. First, the
French-language units must perform important and integral functions
within departments and agencies—they must be essential to the overall
work of the department. We are not proposing a separation of the
federal administration into two parallel sectors defined by language:
the functional responsibilities of the units themselves we take as given,

1This objective of the federal government has already been enunciated by Prime
Minister Pearson on April 6, 1966 (see Appendix II). The French-language units will
provide the institutional setting in which this policy can be realized.
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and change in the language régime should not alter their role. The
functions remain but the language régime changes; we expect that this
change will affect the way the functions are carried out. .
773. Ideally, the unit structure should fully provide for upward
career paths in the French language. Such prospects need not all be
located in one department but should be available within the ranks of
a given occupation. Although our priority is to change the working
conditions in the middle and upper levels of the Public Service, we also
stress the importance of extending the proposals to the entire structure
of the Service. The units must also be ‘open to Anglophones who have
adequate French-language skills. Finally, the French-language units
should be located in Ottawa, in Quebec, and in other communities where
the French language and Francophone culture are viable or potentially
viable. :
774. The creation of French-language units should not have the
effect of constraining the choice of Francophones to work in any unit
of the federal government. Practices regarding language of service to the
public should follow the proposals made in Book I regarding official-
language practices. Given these considerations, we visualize three
categories or kinds of French-language units: the regional unit, the
headquarters unit, and the French-language cluster.

1. The regional unit

775. Regional French-language units should be possible wherever
there are sufficient concentrations of Francophone employees. In
Quebec, large administrative units could be designated as French-
language units, while in Ontario and New Brunswick the units so
designated would be smaller.

776. Given such appropriate local environments, these possibilities
depend on the extent of federal decentralization or, more accurately,
deconcentration. We have not made an exhaustive Study of this question,
but there are obvious examples of large-scale deconcentration, a recent
one being the department of Public Works. Others are the departments
of the Post Office, National Revenue, Manpower and Immigration,
National Health and Welfare, and Agriculture. The outstanding example
is the cBc, with its French-network headquarters located in Montreal.
Many other departments have regional units of varying size; hence, a
basis for a system of regional French-language units already exists.
Moreover, to the extent that the federal government continues the
current emphasis on regional problems, we can predict further adminis-
trative deconcentration.

267
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777. What we propose is that French-language units be built into
the existing regionalized system and expanded where the local environ-
ment warrants it. The location, size, and scale of such units will depend
primarily on existing administrative structures; specific application will
be tailored to the individual conditions of each department. However,
deconcentration is not simply desirable administratively, but should also
be encouraged because it will lead to Francophones’ greater participa-
tion and interest in the federal administration.

778. At the same time, we must not lose sight of the legitimate rights
of language minorities. Certainly, the language of service to the public
must follow our proposals in Book I In addition, within the large
regional units in predominantly French-speaking communities, provision
should be made for English-language units where members of the
minority-language group can participate without relinquishing their
language or cultural preferences. These English-language units, like
the French-language units in areas with Francophone minorities, will
have to be carefully and flexibly planned and constituted with respect
to minority rights and administrative realities.

779. One fact will make the proposed change easier. Although
regional French-language units have not yet been specifically desig-
nated, in some regional offices French is now gaining ground as a
language of work. This has come about more as a local response to
community environment than as a result of systematic departmental
policy. An example which more clearly approaches our proposal has
been Canadian National’s experimental establishment of French-
language units in Montreal and Quebec City.

780. Finally, we observe that the use of French in the regional offices
has not led to a bilingual institution at the centre. The regional unit
with all of its opportunities will not, by itself, be sufficient. But, if it
is a large and important segment of a particular department or agency,
it will do much to attract and hold Francophones.

2. The headquarters unit

781. A regional unit cannot provide as high a level of opportunity,
especially in the key decision-making areas of departments, as can the
headquarters unit. The headquarters French-language unit is therefore
designed partly as a means of achieving effective Francophone par-
ticipation at the highest levels of the Public Service. Most such units,
because of existing circumstances, will be located as minority elements
in a predominantly English-speaking institution and in a federal capital
where the community’s predominant cultural environment is at present
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alien to Francophohes. The role of the headquarters French-language
unit within a department is illustrated in Figure 22.

782. The basic principle is that entire existing units of administra-
tion at the branch or division level will be designated as French-
language units. These units should exist in each department and should
play an important role in the formulation and implementation of policy.
However, it is not essential that each department provide complete
career possibilities in French, so long as there are sufficient units in
the central system as a whole to permit full careers for French-speaking
public servants. Therefore, it will be necessary to design career systems
in professional and other occupational streams.

3. The cluster

783. The cluster is smaller than either of the units already described.
It is designed for situations where complete French-language units
would not be practical but where the function does break down or-
ganizationally into small work groups.'We have in mind, in particular,
specialized activities in the social, physical, and biological sciences.
Although the cluster is structurally informal and small, it is important
because of the essential role of science and research in modern govern-
ment. These disciplines now constitute a critical area of unequal partner-
ship, partly because of the limited opportumtles they offer for working
in the French language.

784. One example of a deliberate federal policy consistent with our
basic recommendation is the government’s decision in June 1967 to
encourage the development of what we are describing as French-
language clusters. This decision related to. professional, scientific,, and
technical personnel and provided that the Special Secretariat on Bi-
lingualism and the Public Service Commission should work with
scientific departments and agencies to identify assignments and projects
where Francophones might work in their own language. To facilitate
the implementation of the policy, the government proposed that a
high priority be given to second-language training of supervisory em-
ployees in each unit where such clusters were formed.

785. The proposed plan requires that the service units of each
department develop capacity in both languages. Specifically, we en-
visage two types of arrangements, based primarily on the size of the
unit. In the larger service bureaux responsible for such tasks as per-
sonnel administration and administrative services, parallel French-
and English-language sections would be formed. This is the first type
of arrangement. The second type applies to the smaller service units—
those unlikely to have more than six or seven employees at the officer
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level and frequently only one or two. The small size of these units
would preclude their division into two sections, but we could expect
most, if not all, of the personnel to be fully bilingual and to work
regularly in both languages. Examples of the smaller units include
libraries and legal branches.

786. Whichever type of arrangement is applied, the service unit
must remain an entity functioning under one director and using one
set of procedures. Directives, for example, would be produced simul-
taneously in each language but from the same terms of reference and
subject to review by a bilingual supervisor.

787. The French-language units will thus be of three types: regional
units, headquarters units, and clusters. In each department and agency,
the auxiliary services used by both groups should have two parallel
sections or should be fully staffed by bilingual personnel. These struc-
tures are as essential to the reforms which the government has already
initiated as to those we shall propose. Finally, we foresee the possi-
bility that English-language units may be needed in areas where French
becomes the predominant language of work. Therefore, we recommend
a) that in each federal department, Crown corporation, and other agency,
there be established French-language units (regional, headquarters,
and/or cluster types) which correspond to existing units in their func-
tions and organizational arrangements; b) that service units be reorgan-
ized into English- and French-language sections or in other appropriate
ways to provide the normal range of services in both English and
French; and c) that, within the larger regional French-language units,
provision be made where necessary for the establishment of English-
language units organized on the same pattern as the French-language
units, -

788. Our first two recommendations provide the basic instrument
-of institutional bilingualism in the federal Public Service. One further
major element still needs to be added: a Francophone presence is
required at the highest policy level. Installation and development of
the French-language units are unrealistic without a strong Franco-
phone voice at the centre. ‘

789. Because the need for. active and effective Francophone par-
ticipation at the highest levels is urgent, we propose an interim measure
pending the formation of French-language units. The number of career
Francophones in the Public Service can be expected to increase with
improvements in staff evaluation, development, and promotion. Our
objective, in the meantime, is to ensure balanced Francophone and

+ Anglophone participation at the highest levels of departments, Crown
corporations, and other agencies. Therefore, we recommend that the
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appointments to the posts of deputy minister, associate deputy minis-
ter, assistant deputy minister, and equivalent positions in Crown cor-
porations and other federal agencies be administered so as to ensure
effectively balanced participation of Anglophones and Francophones at
these levels.

790. This is a modification of the traditional view of the merit
system. However, we have documented the fact that, in practice, the
system is continually being modified, particularly at these levels. The
positions included are not numerous and some of them are already
excluded from standard appointment processes—that is, they are not
formally part of the merit system. Moreover, there is no question that
fully competent Anglophones and Francophones capable of filling
these positions can now be found either within or outside the Public
Service. Our proposal does not signal a new departure but rather
provides that demonstrably useful and acceptable departures be used
to effect balanced participation of Anglophones and Francophones at
the highest levels of the Public Service.

791. The balancing process is not a question of numbers or per-
centages. The appropriate"ratio in one department is not necessarily
the appropriate ratio in another. Our proposal does not impose a
formal system of quotas or ratios, but this approach might conceivably
be used if the proposed adaptation fails.

792. The principle of balanced participation should be extended to
all federal planning and advisory bodies. For example, a device of
growing importance is the task force, introduced to stimulate and advise
on major policy or organizational changes. This is an essential area for
high-level Francophone participation and a means for recruiting highly
competent Francophones for vital functions in the Public Service.
Therefore, we recommend that on all federal planning and advisory
bodies, including task forces, there be effectively balanced participation
by Anglophones and Francophones. i

793. The objective of the language-unit system is mot to hinder
the acquisition and use of both languages; it is rather to develop a
situation where French will be used as an effective language of work.
From this minimal base there will be opportunities for the use of the
French language to be extended, since the French-language units will
have to be integrated into the overall system. Clearly, individual
bilingual competence will be necessary in the communication links
between French-language units and other units, and in the develop-
ment of policy. Bilingualism must be required of all individuals who
supervise such units and all internal service, agencies must be capable
of functioning in both languages.
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Figure 23. Languages Used in Communication to and from the French-language Unit

Department
directorate
A
T : ereananeeeae e Central agencies (T reasury
Staff services : : : Board, Public Service
{library, personnel, etc.) ' ' Y Commission, Public Service
Language Authority}
French-language
unit
[EERERELRSREAN I ’ .‘..........-...:
Y F X A Y
: [
Other departmental o J' : [ _ Other units of
units TTTTTT O | T the Public Service
: I
Y Y
Francophone public Anglophone public

............. Oral and written communication in French

_____ Oral and written communication in English

273



The Work World

Elements of a
bilingual
institution

Recommendation 5§

Use of French
outside the
French-
language units

274

794. To sum up, the elements of a bilingual institution are balanced
participation of Francophones and Anglophones up to the highest
levels; units whose main language of work is French and units whose
main language of work is English, both under the direction of bilingual
officers; and service units capable of performing their functions in both
languages.

C. The Language Régime

795. The system we propose envisages that French will be the
language of internal and external communication for French-language
units; that is, it will be the main language of work. To ensure this, we
recommend a) the use of French in written and oral communications
from the French-language units to other units in the Public Service;
and b) the use of either language in written and oral communica-
tions originating from within the Public Service and addressed to the
French-language units. The main patterns of communication are
illustrated in Figure 23.1

796. These adaptations regarding language practices have been
devised to facilitate the operation of the system of French-language units.
French will also be used in many less formally defined work situations.
In a more formal context, horizontal communications between French-
language units and other areas of the Public Service will necessarily
involve some use of French. The language-unit plan is not intended to
confine the use of French but rather to provide the minimum support
for its survival in the Public Service.

797. As we recommended in Book I, the language used in external
relations with the public will depend on the wishes of the individual or
organization communicating with the unit. This, of course, applies to
the Public Service as a whole. For the French-language unit it means
individual bilingual capacity to the extent necessary for service to the
public.

798. In oral communications with other units, the French-language
unit will use French; the other units may choose either English or
French. However, we recognize that until other units find the bilingual
personnel to fill the positions that involve communication with French-

1There may well be exceptions to the rule that French be the internal language
of work in the French-language units. For example, one such exception might arise
from the fact that the federal administration is from time to time involved in complex
technical transactions with the Anglophone business community. These negotiations
frequently require lengthy submissions, some of which may come within the purview
of a French-language unit. In such cases the unit may prefer—and should be permitted

—to do its work of evaluation and advice in English. However, this procedure should
be considered an exceptional practice.
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language units, the latter will undoubtedly be obliged to speak English
with their associates in other units. This situation should dlsappear
within a period of two or three years.

799. In the short run we can assume no more than receptive bilin-
gualism in many supervisory personnel. Thus, while a French-language
unit will be able to use French in its written and oral communication
with, for example, its assistant deputy minister, it should be prepared
to receive messages from him in English. Receptive bilingualism may
in some cases require translation service, but this would be an accept-
able measure until a fully bilingual order can be attained.

800. Nevertheless, the interim arrangements and exceptions noted
above should not hinder the implementation of the fundamental prin-
ciple: that the language of work in French-language units should be

.French. These units must have immediately available to them French

versions of documents and manuals in general or department-wide use.
All new notices, directives, and forms must be issued simultaneously
in both official languages, and the highest priority- must be given
to the translation of similar documents in current use. Therefore,
we recommend a) that within two years all notices, directives, forms,
and other formal written information and instructions (except manuals)
used within federal departments, Crown corporations, and other agencies
be made available in both languages and that, effective immediately,
new documents of this kind be issued simultaneously in French and
English; b) that within five years all manuals now in use be translated
into French and that, beginning immediately, all new manuals be is-
sued simultaneously in both languages; and c) that the order of priority
for the translation of such documents be determined in accordance with
the needs of the French-language units.

801. When the same documents are prepared separately in the two
languages, they should be available in each region or branch simulta-
neously, in quantities according to the linguistic composition of the staff.
Existing Public Service Employment Regulations require this principle
for notices of employment opportunities; our recommendation extends
this rule to cover all written communications to department- or Service-
wide groups.

802. One element in the work situation which should also receive
early attention is employee-employer relations in matters relating to the
employees’ status, employment, discipline, and general directives for
work. French-language personnel services should be available to every
Francophone in every department and agency, even those not in
French-language units. We recommend the immediate amendment of
the Public Service Employment Act and its Regulations, of collective
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bargaining agreements between the federal administration and its em-
ployees, and of similar laws, regulations, and agreements affecting the
Crown corporations and other federal agencies, to require that com-
munication in the general area of employee-employer relations take
place in either English or French, according to the choice of the em-
ployee.

803. In order to ensure full implementation of the proposed language
régime, the language content of positions in the Public Service must
be defined, taking into account the existence of the French-language
units which we have recommended. All positions should be reviewed
and evaluated in terms of their specific language requirements which,
once defined, would become an element of both job description and
qualification.

804. Three features of the system of French-language units make
the adoption of this measure necessary: first, the requirement that the
service units of each department use French in their relations with the
French-language units; second, the probability that these French-
language units will have to follow the rules of receptive bilingualism in
their dealings with some other units of the Public Service; and finally,
the stipulation that the Public Service as a whole, including the new
French-language units, continue serving the public in both official
languages. Positions with special language requirements would generally
command higher salaries than positions with similar responsibilities but
in which only one language is used.

805. For decades the federal Public Service has been guided by
a restricted concept of merit that was doubly inequitable. On the one
hand, it ignored the linguistic and cultural disadvantages under which
French-speaking public servants laboured; on the other hand, it refused
to acknowledge that language skills might be generally relevant to
work effectiveness in a bilingual country. Merit, efficiency, and the
promotion system were identified with administration in one language
and one language only—English.

806. This concept has lost considerable ground in recent years, but
it still holds sway in many areas of the Public Service. In any case,
we fully expect that the introduction of the language criterion for
each post should permanently put to rest the idea that language skills
are not linked with efficiency.

807. In 1966 the federal administration introduced bonuses for bi-
lingualism in certain restricted categories of clerical personnel. The
application of this policy has been subject to certain abuses because
of the lack of clearly defined standards. Salary should not be de-
termined by the bilingualism of the individual, but rather by the effec-
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tive use of the two languages at work. We recommend that all posi-
tions throughout the federal departments, Crown corporations, and other
agencies be classified as to language requirements, and that these re-
quirements be specifically taken into account in the determination of
remuneration. There will be a period of transition during which it will
be difficult to fill all positions requiring the use of the two languages.
Obviously, a unilingual incumbent will not receive the remuneration
provided for a bilingual occupant of the position.

808. Only those positions where use of the two official languages
is part of the daily routine should qualify as positions with special
language requirements. Before they assume such positions, potential in-
cumbents must demonstrate, generally by means of formal examination,
that they possess the requisite oral and written skills in both official
languages. The Public Service Commission has made substantial
progress in developing tests of language skill. This work should be
extended and accelerated. The evaluation of the language content of
each position should be sensitive enough to distinguish between those
positions where receptive bilingualism is required and those where
full bilingualism is required, with a higher salary allowed for the latter
type. Beyond this, evaluation of language requirements should also
distinguish between levels of language usage. For example, the elevator
operator uses a very limited and highly repetitive oral vocabulary in

his work, but an immigration officer needs a far more extensive and.

varied vocabulary. Similarly, those in planning and policy-making
positions require a broader general vocabulary than public servants
in purely operational posts. Adjustment in remuneration should not
extend to the senior ranks of the organization where knowledge of
the two languages will be a requirement for entry; nor should it extend

to areas of the Public Service, such as the Translation Bureau, where:
bilingualism defines the function. Finally, the language requirements .

for a given position or group of positions should be defined and
reviewed by the two new administrative agencies proposed later. Since
the language requirements for positions will undoubtedly change with
the passage of time, a continuous audit will be needed.

D. Second-language Facilities: Training and Translation

809. The language régime we have projected involves an operational
need for the acquisition of second-language skills and a new role for
translation as an effective communication facility. French-language
training would be made available to those Anglophones who expect to
assume positions- in French-language units, positions in service units
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that require bilingual skills, positions in other units that involve dealing
directly with the French-language units or the French-speaking public,
and senior supervisory positions. English-language training would be
made available to Francophones on a similar basis. All training should
be tied to the language requirements for the various positions. There-
fore, we recommend that the Language Training Directorate adapt the
teaching of French and English to the needs of the French-language
and English-language units.

810. In addition, we recommend that language training for federal
public servants increasingly emphasize receptive knowledge. This recom-
mendation does not preclude the development of full bilingualism, and
particularly for those being groomed for upper-level positions (for
example, presidents and vice-presidents of the Crown corporations,
deputy ministers and assistant deputy ministers, and branch or division
heads). The implementation of these proposals should bring about a
considerable reduction in the number of students enrolled in second-
language training, particularly in French-language courses, and will
lead as well to a redefinition of the teaching programme.

811. The Public Service Commission is continually re-examining
and improving its language-training programme. We are particularly
impressed by the fact that, since September 1968, the Language
Training Directorate has been phasing out the one-hour-a-day French
courses and replacing them with the more intensive total- or partial-
immersion courses.

812. The Directorate has also been concerned that the vocabulary
used in its French courses reflect the usage of French Canada rather
than France. But this concern should be carried a step further: the
public servant should acquire a vocabulary that is useful in his work.
Therefore, we recommend that the Language Training Directorate ac-
celerate, at all levels of instruction, the development of courses using
vocabulary appropriate to the work of Canadian public servants. Visual
material and vocabulary presently being used in the VIF courses!
should be replaced with materials drawn from work situations in the
Public Service.

813. It would not be fair to expect that Francophones who have
received their professional training in English and who have worked in
this language ever since they entered the federal Public Service should
overnight become able to carry out their work in French. Such a
change from one language to the other, without a period of transition,
might well damage the quality of French used in the Public Service.
It is one thing to encourage the use of French, and therefore its ex-

1Sce § 499 f.
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tension; it is another to ensure that the French used in the federal
Public Service is of a quality equal to “international French.” At the
same time, young Francophones entering the federal Public Service
may need appropriate courses to introduce them to administrative
French. Therefore, we recommend a) that the Public Service Com-
mission’s Language Training Directorate establish, as a matter of pri-
ority, courses to improve the French used by the federal administration,
and b) that these courses be made available primarily to those Franco-
phones and fully bilingual Anglophones who have assumed or intend
to assume positions within a French-language unit, or positions which
require regular communications with Francophones.

814. To provide effective training or retraining in technical French,
a knowledge of French terminology is essential. It has been, after all,
a relatively unused language in the federal Public Service. Therefore,
we recommend that immediate and urgent attention be given to the
preparation of a bilingual glossary of terminology appropriate to work
in the Public Service. Some valuable work has been done in this area
in the Translation Bureau and by individual departments, but it needs
to be extended significantly and systematized for the Service as a
whole.

815. In the developmental phase of institutional bilingualism, two
requirements—the translation of departmental documents and manuals,
and the maintenance of language integrity within the French-language
units—indicate that the translation work load will increase. This in-
creased demand may subside, however, as knowledge of French improves
and basic documents are translated. In the meantime it will undoubtedly
be necessary to strengthen the resources of the translation services and
to ensure that the translators’ time is not being wasted with unnecessary
work such as the translation of letters for filing purposes only. We
recommend a) that the practice, current in many federal government
departments, of translating as a matter of routine all letters and docu-
ments written in French cease immediately; b) that the federal govern-
ment increase its support of translation courses at universities; and c¢)
that the programme of financial aid for students of translation be ac-
celerated and expanded.

816. Problems in translation are by no means confined to the
translation load. The quality of translation is often unsatisfactory.
Better translators and more reasonable work loads will help the si-
tuation. So, too, will the preparation of good glossaries. Consideration
must also be given to the organization of specialized skills in trans-
lation which relate to the many specialties found in the Public
Service. While this difficulty has been partly overcome by the second-
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ing of translators from the Bureau to individual departments, it is
a problem not only of organization but also of personnel. Therefore,
specific attention should be given to the development of translators
who have at least some technical knowledge of the field to which the
documents they are translating refer. Such translators, who would be
highly qualified and well paid, could be responsible for quality control
over a number of translators working within the same general subject
area.

817. One of the most useful measures to improve the quality of the
French language in the Public Service would be to encourage the
drafting of documents in French. We recommend that the practice of
original drafting in French be encouraged and that there be an end to
the federal administration’s current practice of originating almost all
texts in English and subsequently translating them into French.

E. Staffing the System

818. A basic aim of the system of French-language units is to im-
prove the ability of the federal Public Service to attract and retain
promising Francophones. But the implementation of this system—and
especially the staffing of the first French-language units—is likely to
strain the available resources of Francophone personnel. In the re-
gional units, staffing problems should be minimal, since most of the
necessary personnel are now available. But in most of the headquarters
units and clusters that will be designated French-language areas, only
a small proportion of the present staff is French-speaking, so personnel
will have to be transferred. For the most part these transfers will be
handled through the normal procedures of the Public Service but, if
the units are to be viable, their personnel must be able to work in
French.

819. Given the present lack of bilingual and French-speaking public
servants—especially in middle- and upper-level headquarters posts—
substantial numbers of such people will have to be recruited. It might
be easiest to do this by encouraging those federal public servants now
working in Quebec to transfer to Ottawa and, at the same time, to
increase the recruitment of Francophones into the regional offices. But
this may prove difficult, since individuals with careers in the regional
service are generally older and less mobile than younger university
graduates. Furthermore, the regional service may be weakened by the
process. Finally, we have observed that a key factor is the limited pool
of qualified and available Francophones—a scarcity which, in certain
important fields, is acute.



Public Service: Conclusions and Recommendations

820. Opportunities for academic training in public administration in
Canada are particularly meagre. Some well-developed programmes do
exist—for example, at Carleton University, Laval University, and the
University of Saskatchewan—and courses in this field are offered at
many other universities. However, Canadian public servants are still
usually trained in what can only be described as on-the-job apprentice-
ships. The advanced training they do receive at the graduate and
specialist levels is often gained at foreign universities. In France and
many other countries, by contrast, training in public administration is
highly developed and productive.

821. Viewed in the light of the increasingly technical and complex
role of government in modern society, an impressive argument can be
made for far greater emphasis in Canadian universities on studies of
government and public administration. Greater support of research and
scholarship is required in these areas, and individual courses and major
programmes are needed to sensitize students to the myriad problems of
modern government, whether they intend to become public servants
or not. The increased role of all levels of government in our social
and economic life makes study programmes of this type particularly
urgent, and it is essential that the representatives of both provincial
and federal governments co-operate with academic officials in their
initiation. Therefore, we recommend that specific discussions among uni-
versity, federal, and provincial representatives be initiated for the pur-
pose of expanding programmes for teaching and research in public
administration. Such programmes should be designed to provide finan-
cial assistance and employment to both undergraduate and graduate
students while they are studying. Those enrolled in these programmes
should be required to pursue studies in both official languages. The
programmes would include the exchange of students between French-
and English-language universities, as well as between universities and
federal and provincial governments for summer and pre-career employ-
ment. :

" 822. The major staffing problem involves the enlargement of the
potential number of French-speaking recruits. There are many difficulties
in recruiting this group and some of these factors are quite unrelated
to particular staffing and recruitment policies. However, there are a
number of inadequacies in present recruiting practices, and this situation
must be improved.

823. One potential source of Francophone recruits that has not been
exploited is other French-speaking countries. Our data on public
servants born outside Canada show that up to now these countries
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have been at most a minor source. We recommend that the federal
government’s recent efforts to recruit qualified people from France and
other French-speaking countries be both intensified and expanded.
This will mean applying rigorously the full range of recruiting tech-
niques, including contact with French-language universities outside
Canada, advertising in French-language media, and sending specialists
in recruiting and immigration to French-speaking countries.

824. The current stress in the federal administration—and in all
large-scale industrial organizations—is on the recruitment and promo-
tion of personnel with highly specialized qualifications. Those who have
received a general education in the field of the humanities are given
somewhat lower priority. To be sure, both specialists and generalists
are needed; but the relative lack of concern within the federal adminis-
tration for the education, recruitment, and career development of
generalists is, in our view, unfortunate. We suggest that this be re-
appraised in light of the growing need for administrators intellectually
equipped to weigh and assign priorities and to plan and co-ordinate
related specialized units—administrators are in effect equipped to meet
the increasingly complex and difficult challenges of modern management.

825. The relatively greater stress on the humanities in Canada’s
French-language universities should be viewed more positively. By

. the same token, there are strong reasons for increased efforts both to

recruit Francophones trained in these institutions and to promote them
to middle- and upper-level positions. We recommend that the actual
process of recruiting for federal departments, Crown corporations, and
other agencies involve more direct contact between senior public
servants and placement officers, faculty, and students in French-
language universities.

826. The process of evaluation is a key element at every stage of a
public servant's career. In its application to the recruit its importance
is obvious, but it is no less important at later stages when promotion
or transfer is involved. It is for this reason that we think greater efforts
should be made by the Public Service Commission and departmental
teams to evaluate Francophones in their own language and in accord-

‘ance with their own cultural characteristics. We recommend a) that the

process of testing and selecting candidates for federal departments,
Crown corporations, and other agencies take into account the differ-
ing linguistic and cultural attributes of Francophone and Anglophone
applicants; and b) that interviews and examinations related to re-
cruiting, evaluation, and promotion of Francophones be conducted in
French by public servants fluent in French, unless the candidate or em-
ployee opts for English. This must not imply any restriction on the



Public Service: Conclusions and Recommendations

examination of the candidate in terms of his competence to work in
both languages if the position he is seeking requires it.

827. This recommendation becomes operable with the implementa-
tion of our proposals for the establishment of French-language sections
in departmental personnel units and in the Public Service Commission.
The appointment of bilingual senior supervisors will complete the
adaptation of the promotion system to the needs of Francophones.
There must also be sensitivity and action consistent with these two
recommendations in relation to the recruiting of experienced profes-
sional and technical personnel. For example, the tendency to call on
Anglophone private management firms as recruiting agents for the
Public Service does not and cannot yield effective recruitment from
the Francophone population.

828. While recruiting and source of supply are fundamental to a
staffing policy, an equally important element is staff training and
development. In this area the French-language unit is vital to the
presence and participation of Francophones at a level commensurate
with their capacity. Working in French will substantially reduce, if not
eliminate, the barriers to effective work and career improvement
created by working in a second language and a second cultural milieu.
By encouraging recruitment of Francophones, the programme of
French-language units will lead to substantial progress towards equal
partnership in staffing—with immense benefit for the Public Service.
But it is obvious that Francophones should not be required to work
in French-language units, nor should Anglophones work as completely
in English as they generally do under the present régime. If the federal
Public Service is to be bilingual and bicultural, there must be an
increase in the sensitivity of the entire organization to the duality of
Canadian life.

829. Major problems under the new plan will include developing
a thoroughly bilingual management and finding sufficient numbers of
bilingual Anglophones. This will mean that a language component
will have to be built into staff training programmes. Such training
should provide for the systematic intermingling of Francophones and
Anglophones in order to expose each group to the language and culture
of the other. The present practices of rotating talented personnel,
especially those who are considered to have the potential for senior
responsibilities, must be extended to Francophones as well as Anglo-
phones; both must be encouraged to spend some of the formative
years of their careers working in the other official language. We recom-
mend a) that the practices of staff rotation in the Public Service be
extended to include the movement of personnel with the requisite
language skills from one language environment to the other; and
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b) that all Public Service training and development programmes provide
for the same opportunities in French as in English.

830. To facilitate this type of movement and, even more important,
to help remove a major source of frustration experienced by Franco-
phone public servants, we propose that the principle of educational
allowances for employees’ children be introduced. This practice is not
new to the federal administration: Canadian Forces personnel and
diplomats posted in other countries or in parts of Canada where
adequate educational facilities in their own language are not available
are given an allowance to defray the cost of educating their children
elsewhere. Given the paucity of French-language elementary and
secondary schools throughout much of English-speaking Canada,
Francophone public servants and their families have faced similar
hardships. This state of affairs is obviously an impediment to the
mobility of personnel: not only is it harmful to the Public Service, it
is also patently unfair to Francophones who do move away from
French-speaking communities in order to make progress in their
careers. Therefore, we recommend that a system of educational
allowances be introduced to help defray the costs of elementary and
secondary education for the children of Francophone or Anglophone
public servants who accept posts in places within Canada where ade-
quate educational facilities in their own language are not available.

F. Administrative Structures for Adaptation to Equal Partnership

831. In our Book on the official languages we declared that all
citizens have the right to deal with all parts—of the federal govern-
ment in either of the two official languages. We recommended the
establishment of bilingual districts in areas “where the official-language
minority attains or surpasses 10 per cent,” and the creation of the
post of Commissioner of Official Languages.

832. We have been gratified that the federal government has
accepted our recommendations in its Official Languages Act,! which
confers equal status on English and French. It states “The English and
French languages are the official languages of Canada for all purposes
of the Parliament and Government of Canada, and possess and enjoy
equality of status and equal rights and privileges as to their use in
all the institutions of the Parliament and Government of Canada.”
The Act provides for each department, Crown corporation, and other
agency to take measures to ensure that “the public can obtain available

15.C. 1969, 17-18 Eliz. 1I, c.54.
*Ibid., s.2.
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services from and can communicate with it in both official languages.”
It also defines the criteria for establishing the bilingual districts? and
provides for the appointment of a Commissioner of Languages who
will be, as we have recommended, the protector of the Canadian public
in matters of language.?

833. The application of the measures relating to the linguistic as-
pects of the government’s relations with the public has been entrusted
to the department of the Secretary of State. The Commissioner of
Official Languages will be responsible for overseeing the application of
the Official Languages Act and for protecting the rights of the citizen.
It remains for us to suggest means for establishing French as a
language of work in the Public Service, according to the linguistic
régime which we have outlined in this chapter.

834. First, we must decide whether the administration of this lin-
guistic régime should be entrusted to -an existing body such as the
Treasury Board, the Public Service Commission, or the department of
the Secretary of State. We reject this solution, at least for the present.
Because the implementation of institutional bilingualism will be such
an arduous responsibility, the body chosen would be in danger of allow-
ing itself to be diverted from its present objectives. On the other hand,
the burdens of its present functions might prevent such a body from
addressing itself to its new task with sufficient speed and vigour. In our
opinion, a new body must be created. However, we do not rule out
the possibility that, once the régime has been implemented throughout
the Public Service and the administrative machinery is operating
effectively, the administration of the régime may be entrusted to a
presently existing body such as the Treasury Board. By that time the
language factor will have been accepted as a basic element of admin-
istrative and personnel policies.

835. Because the new linguistic régime applies to all federal depart-
ments and bodies, we believe that the institution responsible for im-
.plementing it ought to have a measure of independence rather than be
answerable to any particular department. There are two possible solu-
tions: first, it could be attached to the Privy Council, as the Special
Secretariat on Bilingualism was in the past; alternatively, the new
body might be given a status similar to that of the Public Service
Commission, which reports directly to Parliament but retains a large
measure of independence from individual departments and the govern-
ment as a whole. The danger in this solution is that, because of its

relative independence, the body might not be closely enough associated

11bid., 8.9(1).
2 Ibid., ss.12-8.
& Ibid., s5.19-34.
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with the Public Service to carry out the required reforms. If this sug-
gestion were adopted, it would be advisable to attach to this organiza-
tion a consultative liaison committee consisting of five or six deputy
ministers of major departments. Whichever solution is adopted, we
recommend the creation of a Public Service Language Authority. This
new body will be responsible for: a) planning, implementing, and main-
taining institutional bilingualism; b) acting as a guide for the govern-
ment as a whole and giving encouragement to the individual com-
ponents of the Public Service, including departments, Crown corpora-
tions, and other agencies; c) co-ordinating, aiding, and overseeing the
activities of departmental language bureaux; d) defining general trans-
lation policy; and e) undertaking continuing research into the programme
of institutional bilingualism and evaluating the results of the pro-
gramme.

836. This authority will replace the Special Secretariat on Bilin-
gualism. It will supersede the Public Service Commission in dealing
with linguistic matters other than formal language training. We con-
sidered the advisability of proposing the transfer of the language-
training programme to the Language Authority, since there were strong
and obvious arguments for integrating the whole process relating to
language and culture. The difficulty is that language training is a very
important part of career development in the broad sense. Therefore,
we concluded that the responsibility for language training should be
left with the Public Service Commission for the time being. However,
it is possible that experience with this arrangement may lead the
authorities to decide that language training should become the respon-
sibility of the Public Service Language Authority.

837. The Language Authority will function like agencies such as
the Treasury Board and the Public Service Commission, each of which
has, in its own field, general jurisdiction over the Public Service as
a whole. The responsibility and jurisdiction of the Public Service
Language Authority will also extend to the Treasury Board, the Public
Service Commission, and the Crown corporations in matters of
bilingualism.

838. Although the general jurisdiction proposed for the Public
Service Language Authority is very broad, the agencies and departments
of the federal administration are so diverse in their organization, work
methods, and responsibilities that no central agency could alone imple-
ment and supervise a uniform linguistic régime.

839. The Public Service has already recognized in principle the
need for specialized attention in each department. Most departments
now have advisers on bilingualism who are concerned with the language
question, but they are usually individuals in departmental personnel
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branches; many of them have been able to devote only part of their
time to language problems. They have no resources with which to work,
limited terms of reference, and little or no access to the key levels of
decision-making. Therefore, we recommend that within each federal
department, Crown corporation, or other agency, a language bureau,
reporting directly to the deputy minister or his equivalent, be created
and given the responsibility for planning, implementing, and maintain-
ing a system of institutional bilingualism and for performing within
the department the functions assigned to the Public Service Language
Authority.

840. The head of each language bureau will have the rank of branch
director. The miain functions of the bureaux would be planning and
supervising the language régime according to geographic, occupa-
tional, and functional requirements; working out procedural systems;
facilitating the process of adaptation to the new régime in every way
possible; ensuring the maintenance of an up-to-date French-language
terminology appropriate to the work of their departments; and rep-
resenting their departments in liaison with other governmental agencies
concerned with language. These last include the Office of the Com-
missioner of Official Languages, the Public Service Commission, and
the Translation Bureau. '

841. Each departmental language bureau would be in charge of
relations with the Translation Bureau, since only the departmental
language bureau would be in a position to know the extent and type
of translation services needed after adaptation to the new system.
Similarly, each language bureau would supervise the participation of
its department’s staff members in Publi¢ Service language classes, con-
sidering applications for such training in the light of the practical
value of bilingual skills to each applicant.

842. The Language Authority and the departmental language
bureaux will be responsible for managing bilingualism within the
Public Service. However, it is of paramount importance to protect
the language rights provided throughout our recommendations. In
Book I we recommended the establishment of the office of the Com-
missioner of Official Languages as a means of safeguarding the rights
of the public. We are convinced that similar steps are justified with
respect to the Public Service. Therefore, we recommend that the jur-
isdiction of the Commissioner of Official Languages be interpreted as
including the language rights of public servants.

843. In the administrative structure for managing the system of
institutional bilingualism, the crucial bodies are those we have just
proposed—the Public Service Language Authority and the language
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bureaux in departments, Crown corporations, and other agencies. To
these should be added those bodies that already exist—the Public
Service Commission with its important recruiting, staff development,
and language-training functions, and the Treasury Board. It goes almost
without saying that these two bodies must be among the first areas of
the Public Service to adapt to the system of French-language units.

844. For the Public Service Commission it would appear appropriate
to consider French-language sections similar to those proposed for
departmental service units.! This would provide a system of parallel
services for Francophones and Anglophones—through recruiting,
training, promotion, and complex career management systems such as
the Career Assignment Program. “Parallel” here should not be inter-
preted as separate or independent; the parallel sections would always
function under the same regulations and general policies and, of
course, would be unified at the top.

845. Because of its role and its authority over the whole Public
Service, it is particularly important for the Treasury Board to take
the lead in establishing institutional bilingualism. In particular it should
apply, within its own organization, the full range of measures which
we have proposed: establishment of effectively balanced Francophone
and Anglophone participation at each management level; creation of
a language bureau with responsibilities similar to those of the language
bureaux in other departments; liberal use of French-language clusters
and parallel sections; and a minimum requirement of receptive bilin-
gual capacity for all senior staff. These provisions, we believe, will
equip the Treasury Board to function more effectively as a central
management agency for an institutionally bilingual Public Service.
Furthermore, in its role as co-ordinator of programmes and policy, it
will be in a position to encourage participation by both Francophones
and Anglophones and to benefit from a bicultural perspective. Finally,
the example set by this powerful body will undoubtedly affect the
course of adaptation throughout the Public Service.

846. With these changes in the Public Service, institutional bilin-
gualism will become part of its management functions in two ways.
First, the bodies that already have general responsibilities for manage-
ment—for example, the Treasury Board and departmental adminis-
trative services—will be reoriented towards a bilingual régime by in-
ternal structural changes and by government policy. Second, the
largely new bodies—for example, the Language Authority and the
departmental language bureaux—should be established as soon as
possible to supervise the régime of institutional bilingualism.

1See § 785.
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G. The Process of Implementation

847. Our terms of reference did not require that we conduct a
study of the Public Service as such; an exhaustive study had already
been entrusted to another Royal Commission.! However, in the course
of our inquiry, we have learned much about the structure and modes
of adaptation of the Service and we are very much aware of the dif-
ficulties involved in instituting a change of the magnitude we propose,
a change that introduces a new dimension into all the standard processes
of government. :

848. It is only with full government support that the Language
Authority and the departmental language bureaux, acting together,
can achieve the proposed reforms. The Treasury Board and the Public
Service Commission should play a consistent and strongly supportive
role. The Public Service Language Authority may need to make use
of task forces to help establish the French-language units and to apply
the language policy in departments.

849. The first step in the adaptation process will require pre-
liminary planning by the Language Authority in order to set up im-
plementation targets and timing. The question of whether regional or
central units will be given priority would be dealt with in this stage of
planning.

850. The second step will involve the tentative selection of depart-
ments where the key adaptation—the establishment of French-language
units—might begin. Responsibility for the screening process would be
vested in the Language Authority, but close consultation with depart-
ments and other agencies would be vital.

851. The first criterion would be the place of the department or
agency in the Public Service as a whole. The Treasury Board and the
Public Service Commission are of highest importance. Next in priority
would be the Privy Council Office and those departments that are
dominant within the Public Service (for example, the department of
Finance) or that have strong influence on Canadian life as a whole
(for example, the department of the Secretary of State).

852. Another important consideration is the degree of regionaliza-
tion, both actual and potential, in a given department. This criterion
follows our emphasis on regional French-language units; a number of
departments and agencies would qualify for careful examination, in-
cluding the departments of National Revenue, the Post Office, Public
Works, and Regional and Economic Expansion, as well as Canadian
National. Another factor is the existence of a supportive community
milieu, the obvious examples being Montreal, Quebec generally, north-

*See Report of the Royal Commission on Government Organization.
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ern and eastern New Brunswick, and northern Ontario. The degree
of direct service to the public must also be considered; units whose
functions mainly involve direct public contacts would present excel-
lent opportunities for establishing French-language units. These three
factors are obviously linked.

853. Still other factors will affect the early establishment of French-
language units. Obviously, there must be a sufficient number of Franco-
phones both throughout the department under consideration and within
certain key divisions and occupational groups; this is important be-
cause it may facilitate rapid organization of French-language units
with a minimum of departmental and geographic relocation. The de-
partment of External Affairs is one such department. Since bilingual
competence must be present at the highest levels, departments and
agencies which already have this characteristic will present better
possibilities for early adaptation. An additional factor is the prior
existence, in rudimentary form or otherwise, of French-language units;
clearly, in such cases—which may be found on a large scale and
formally in the cBc, experimentally in the CN, and on a smaller in-
formal scale in various regional offices—the basic adaptation has taken
place and the overall task can proceed in terms of the supportive
measures required.

854. The third step in the adaptation process can be defined as
detailed planning by the language bureaux of the various departments
and other agencies in consultation with the Language Authority, the
Public Service Commission, and the Treasury Board. This consulta-
tion will be particularly important as implementation is approached.
Planning at this stage will begin with the provisional designation of
French-language units in each department. It will also include the
mapping out of the entire apparatus and process of institutional bi-
lingualism throughout the federal Public Service, as defined in our
proposals.

855. The fourth step is implementation. This will include the formal
designation of French-language units; at this stage, formal designation
will be a product of the relations between the departments and the
Language Authority and will also touch the functions of the Treasury
Board and the Public Service Commission as central management and
staffing agencies. We suggest that responsibility for designating the units
be shared by the department concerned and the Language Authority.
The system will have to be staffed through transfers and recruiting, based
on a completed inventory of staff which will itself be a factor in the
formation of units. Planned communication and translation services will
have to be established in order to ensure the language integrity of the
units and the system as a whole. Bilingualism, where it is absent, will
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have to be developed at the senior supervisory levels within adapting
departments by means of intensive but selective language training. In
some cases it will be desirable to establish a unit and then to pursue
an active transfer and recruiting policy over a planned time period.

856. The third and fourth steps are complex and must be applied
with the utmost sensitivity. Our research! underlines the necessity of
involving departmental staff in decision-making and implementation.
The adaptation process will have to be carried out with tact and
diplomacy so that the public servants involved will not feel threatened
and will react favourably.

857. Finally, the adaptation should be dynamic in the fullest sense
of the word. Adaptation is not simply a matter of designing and im-
planting systems; it will be a continuing process involving evaluation
by the Language Authority and language bureaux and consideration
of the reactions of public servants at all levels. Resources and procedures
for evaluation will have to be developed in an atmosphere of open
communication and involvement. We feel that it will be essential for
the organizations representing employees to be involved in the process.

H. Towards Equal Partnership

858. A viable partnership between two groups presupposes the
organizational existence of each, rooted in its own language and cultural
milieu. To make this possible we have devised the plan of French-
language units. In our opinion, there can be no equal partnership in
the federal Public Service without it, despite the ability of the federal
administration to provide service to the public in both official languages
as a matter of right.

859. With the equality of the two groups in mind we have proposed
certain necessary, almost wholly administrative, steps to establish
institutional bilingualism and to ensure its maintenance and develop-
ment. We have also proposed administrative arrangements and practices
that will affect not only these units but also the many individual Franco-
phones throughout the Public Service.

860. Their Anglophone counterparts will also benefit from our
proposals. We are thinking, for example, of the thousands of Anglo-
phone public servants whose determination to learn French has been
so largely frustrated for lack of opportunity to use the language on the
job. The existence of the French-language units will provide these
opportunities, even in the many other units where English will remain

*Reported in Michel Chevalier, “The Dynamics of Adaptation in the Federal Public
Service,” a study prepared for the R.C.B.&B.
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the dominant language of work. The Anglophone student of French
will thus attend his courses with the clear prospect that his daily work
will no longer thwart his progress but rather will accelerate it.

861. On another plane, our proposals will do much to alleviate
the scarcity of qualified personnel in many occupations in the
Public Service. The existence of the French-language units will finally
permit the Service to recruit from among the many competent Franco-
phones who know little English, just as it will continue to draw on
unilingual Anglophones for the many units whose main language of
work will remain English. Under the system we propose, there are no
grounds for the fear that in a bilingual Public Service recruitment must
necessarily be limited to the relatively few bilingual individuals in the
country; on the contrary, the sources of qualified manpower are im-
measurably broadened. The service must remain open to Anglophones
from all parts of the country; it must also be opened just as widely to
Francophones.

862. Until their partnership takes these tangible forms, many people
in one or the other of the two language groups will increasingly regard
the federal government as ‘“‘a foreign government,” and look elsewhere
for their source of political leadership. If the Public Service is to
counteract this tendency, it must be, in the fullest sense, equally ac-
cessible to the two societies which it is called upon to serve.

863. Doubtless our specific recommendations and other suggestions
do not foresee all the difficulties that will arise in the course of the
plan’s implementation. Nevertheless, it is imperative that the federal
government immediately proclaim the system of French-language units
as federal policy and set in motion the planning and implementing
machinery proposed in this chapter. As in any rapid organizational
transformation, the actual implementation of the system will not be
easy, and it must be carried out with sensitivity to the feelings and
interests of those concerned. The goals of any new administrative order
can be subverted by those who are concerned only with meeting the
letter of new regulations rather than with realizing the spirit of the
plan itself. Those involved in the plan’s implementation must be com-
mitted to the ultimate goals of institutional bilingualism so that in
carrying out their difficult responsibilities they do not compromise its
fundamentals. In the federal Public Service, an institution common to
all Canadians, equal partnership must not fail.



