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A B S T R A C T 

Canada i s a c o n f e d e r a t i o n c o m p r i s e d of e l e v e n 

governments, one f e d e r a l and t e n p r o v i n c i a l . T h i s Canadian 

s t y l e of f e d e r a l i s m i s r e l a t i v e l y u n i q u e i n i m p o r t a n t 

a s p e c t s . The p r o v i n c e s have c o n s i d e r a b l e power compared 

t o t h e f e d e r a l government and i n c r e a s i n g l y e x e r c i s e t h a t 

power t o i n f l u e n c e f e d e r a l p o l i c i e s . For example, each 

p r o v i n c i a l government has c o n t r o l over t h e r e s o u r c e base 

of . i t s economy. S i t u a t i o n s such as t h i s pose s p e c i a l 

h a n d i c a p s t o e f f e c t i v e n a t i o n a l government. 

T h i s t h e s i s examines t h o s e f e a t u r e s of C anadian 

f e d e r a l i s m and a n a l y z e s how t h e s t r u c t u r e of f e d e r a l i s m 

and changes t a k i n g p l a c e i n t h e s t r u c t u r e m i l i t a t e s 

a g a i n s t t h e development of n a t i o n a l p o l i c i e s , such as 

t r a n s p o r t a t i o n w h i c h are n e c e s s a r y t o s u s t a i n t h e economic 

u n i o n of Canada. 

The t h e s i s a n a l y z e s th e development of n a t i o n a l 

t r a n s p o r t a t i o n p o l i c y w i t h i n t h e framework of t h e c h a n g i n g 

s t r u c t u r e o f f e d e r a l i s m . The f o c u s i s a comprehensive 

a n a l y s i s o f t h e f e d e r a l government's p o l i c y t o change t h e 
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Crow R a t e . The a n a l y s i s u n d e r t a k e n i s a l o n g i t u d i n a l s t u d y 

of t h e Crow Rate over a t e n - y e a r p e r i o d w i t h emphasis on 

t h e p e r i o d between 1980-1983. 

To s u b s t a n t i a t e t h e arguments, p a r t i c u l a r a t t e n t i o n 

was p a i d t o t h e mechanisms by w h i c h f e d e r a l - p r o v i n c i a l 

c o n f l i c t s a r e managed. I n c l u d e d as p a r t of t h e a n a l y s i s 

was a t i m e - s e r i e s r e v i e w of t h e p e r s o n a l w o r k i n g papers of 

Jean-Luc P e p i n , M i n i s t e r of T r a n s p o r t , 1980-1983. 

An impact m a t r i x was c o m p i l e d t o show how d i f f e r e n t 

s e c t o r s and i n t e r e s t groups were a f f e c t e d by Crow Rate 

change and how t h e s e d i f f e r e n c e s i n f l u e n c e d p u b l i c o p i n i o n . 

An " I n s i d e - O u t s i d e A c c e s s Model" was i n t r o d u c e d t o 

d e s c r i b e a somewhat unique approach f o r Canada t h a t was 

t a k e n t o r e a c h a c o n c l u s i o n on Crow Rate r e f o r m , g i v e n t h e 

e x i s t i n g c o n s t r a i n t s . 

The major c o n t r i b u t i o n o f t h e t h e s i s i s t h a t i t 

d e m o n s t r a t e s t h e ways i n w h i c h t h e c o m b i n a t i o n of 

f e d e r a l i s m and i n t e r e s t group a c t i o n c o n s t r a i n changes i n 

n a t i o n a l p o l i c y . 

i i i 
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The i n t e n s i t y of o p p o s i t i o n may w e l l be p r i m a r i l y 

r o o t e d i n t h e economic i n t e r e s t s and t h e t r a d i t i o n s of 

i m p o r t a n t groups i n s o c i e t y , but t h e e x i s t e n c e of a 

Canadian type of f e d e r a l system g i v e s t h o s e groups an 

a d d i t i o n a l l e v e l of government t h a t can be m o b i l i z e d t o 

d e f e n d t h e i r i n t e r e s t s . Moreover, p r o v i n c i a l governments 

o f t e n r e i n f o r c e t h e f e a r s of t h e p o p u l a t i o n and i n t e r e s t 

g r oups, p r o v i d e s t r a t e g i c l e a d e r s h i p f o r t h e i r p r o t e s t s 

and bestow l e g i t i m a c y on t h e r e s i s t a n c e t o change. A 

c o a l i t i o n of p o w e r f u l i n t e r e s t groups and t h e i r p r o v i n c i a l 

governments i s a p o t e n t f o r c e a f f e c t i n g n a t i o n a l p o l i c y 

making, even i n a r e a s of e x c l u s i v e f e d e r a l j u r i s d i c t i o n 

such as t h e Crow Rate. 

i v 
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CHAPTER ONE 

I N T R O D U C T I O N 

1.0 Thesis Approach 

The argument of t h i s t h e s i s i s t h a t t h e changing 

n a t i o n a l s t r u c t u r e of f e d e r a l i s m m i l i t a t e s a g a i n s t t h e 

development o f n a t i o n a l p o l i c i e s such as t r a n s p o r t a t i o n . 

To s u b s t a n t i a t e t h e argument, a t e n - y e a r l o n g i t u d i n a l 

s t u d y i s u n d e r t a k e n of t h e f e d e r a l government's e f f o r t t o 

change t h e r a i l f r e i g h t r a t e on g r a i n ( t h e Crow R a t e ) . 

The r e s e a r c h i n t o t h e s t r a t e g i e s and p o l i c i e s used t o 

b r i n g about changes i n t h e Crow Rate e n a b l e s t h e 

f o r m u l a t i o n of a t r a n s p o r t a t i o n p o l i c y development model. 

The d i v e r s e i n t e r e s t needs of p r o v i n c i a l governments 

and p r e s s u r e groups a re accounted f o r i n t h e model. The 

t h e s i s d emonstrates t h a t t h i s model i s c o n s i s t e n t w i t h t he 

p r o c e s s t h a t s u c c e s s f u l l y brought changes t o t h e Crow Rate. 

I n t e r e s t i n g l y t h e r e have been no s y s t e m a t i c s t u d i e s 
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u n d e r t a k e n o f n a t i o n a l t r a n s p o r t a t i o n p o l i c y development 

i n Canada w i t h an emphasis on f e d e r a l - p r o v i n c i a l c o n f l i c t . 

Nor have t h e r e been any s t u d i e s u n d e r t a k e n w h i c h o u t l i n e 

t h e p r o c e s s of p o l i c y development showing how t h e changes 

i n t h e p r o c e s s i t s e l f a f f e c t e d t r a n s p o r t a t i o n p o l i c y 

development. 

The t h e s i s p r o v i d e s a s y s t e m a t i c s t u d y of a n a t i o n a l 

t r a n s p o r t a t i o n p o l i c y i s s u e i n Canada showing t h e 

c o n s t r a i n t s of Canada's s t y l e of f e d e r a l i s m and examines 

the i n t e r a c t i v e e f f e c t s between i n t e r e s t groups and 

f e d e r a l i s m t h r o u g h t h e development of a p o l i c y f o r m u l a t i o n 

model. 

The t h e s i s o u t l i n e s t h e r e l a t i v e l y u n i q u e f e a t u r e s of 

Canadian f e d e r a l i s m and d e m o n s t r ates how t h e s e 

c h a r a c t e r i s t i c s pose s p e c i a l h a n d i c a p s t o e f f e c t i v e 

n a t i o n a l government. 

I n s u p p o r t o f t h e t h e s i s , a c a s e s t u d y o f a major 

p o l i c y i n i t i a t i v e i s u n d e r t a k e n t o demonstrate t h e 

problems w h i c h c o n f r o n t Canadian f e d e r a l i s m i n f o r m u l a t i n g 

- 2 -



n a t i o n a l p o l i c i e s i n t h e f a c e of c o n f l i c t i n g p r o v i n c i a l 

i n t e r e s t s . 

I n b r o a d e r terms, t h e f r a g m e n t a t i o n of a u t h o r i t y -

i m p l i c i t i n a f e d e r a l system makes change i n g e n e r a l more 

d i f f i c u l t , i n c r e a s i n g t h e l e v e l o f consensus r e q u i r e d 

b e f o r e major new p o l i c i e s can be i n t r o d u c e d , and i n c l i n i n g 

t h e p o l i t i c a l system i n Canada more f i r m l y towards an 

i n c r e m e n t a l i s t p a t t e r n of p o l i c y a d j ustment. 

1.1 Scope o f T h e s i s 

The t h e s i s p r o v i d e s a t e n - y e a r l o n g i t u d i n a l case 

s t u d y of t h e Crow Rate. P a r i c u l a r emphasis i s de v o t e d t o 

exam i n i n g t h e r o l e o f i n t e r e s t group a c t i v i t y i n i n t e r 

g o vernmental n e g o t i a t i o n s . The t h e s i s examines t h e degree 

t o w h i c h t h e ch a n g i n g s t r u c t u r e o f Canadian f e d e r a l i s m 

m i l i t a t e s a g a i n s t t h e development o f n a t i o n a l 

t r a n s p o r t a t i o n p o l i c i e s . 

Canada i s a c o n f e d e r a t i o n c o m p r i s e d o f e l e v e n 

governments, one f e d e r a l and t e n p r o v i n c i a l . Each l e v e l o f 

government has i t s own unique powers and r e s p o n s i b i l i t i e s 

The Constitution Act, 1867 g i v e s t h e p r o v i n c e s unique 

j u r i s d i c t i o n a l a u t h o r i t y i n f u n c t i o n a l a r e a s o f expanding 

- 3 -



s i g n i f i c a n c e such as h e a l t h , e d u c a t i o n and, most 

i m p o r t a n t , g i v e s them c o n t r o l over t h e n a t u r a l r e s o u r c e 

base of t h e i r economy. However, r e s p o n s i b i l i t y f o r 

n a v i g a t i o n and s h i p p i n g as t r a n s p o r t a t i o n was e x p l i c i t l y 

d e f i n e d i n 1867 was g r a n t e d t o t h e f e d e r a l government. 

The c o u r s e of t r a n s p o r t p o l i c y s i n c e C o n f e d e r a t i o n has 

c e n t e r e d on r a i l w a y development as a key component of 

n a t i o n a l p o l i c y . Roads e v o l v e d under p r o v i n c i a l 

j u r i s d i c t i o n . Now, a r g u a b l y t h e most i m p o r t a n t mode i s 

not under e x c l u s i v e f e d e r a l c o n t r o l . 

The p r o v i n c e s v a r y s i g n i f i c a n t l y i n g e o g r a p h i c a l 

s i z e , p o p u l a t i o n and economic s t r u c t u r e , d e v o t i o n t o 

s o c i a l programs and, as i n Quebec, even a d i f f e r e n t l e g a l 

system. C o n c o m i t a n t l y , t r a n s p o r t a t i o n c h a r a c t e r i s t i c s such 

as l e v e l of c o m p e t i t i o n , a v a i l a b i l i t y of i n f r a s t r u c t u r e 

and c o m m e r c i a l v i a b i l i t y a l s o v a r y s i g n i f i c a n t l y from 

p r o v i n c e t o p r o v i n c e . 

A c c o r d i n g t o t h e Macdonald R o y a l Commission on 

Economic U n i o n and Development P r o s p e c t s f o r Canada, th e 

economic and s o c i a l u n i o n o f Canada depends on t h e 

development of n a t i o n a l p o l i c i e s based on f a c t o r s such as 

e q u i t y , e f f i c i e n c y , c o s t e f f e c t i v e n e s s and r a t i o n a l i t y . 1 

However t h e c o n f l i c t between f e d e r a l and p r o v i n c i a l 
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governments, w h i c h has been an e n d u r i n g i n g r e d i e n t of 

n a t i o n a l p o l i c y c o o p e r a t i o n and c o m p e t i t i o n s i n c e 

C o n f e d e r a t i o n , has made t h e a t t a i n m e n t o f p u b l i c g o a l s 

d i f f i c u l t . Today Canadian p r o v i n c e s have c o n s t i t u t i o n a l 

and economic a u t h o r i t y e q u a l t o t h a t u s u a l l y a s s o c i a t e d 

w i t h s o v e r e i g n s t a t e s . Government i n Canada has become 

d e c e n t r a l i z e d t o a g r e a t e r e x t e n t t h a n i n a l l o t h e r 

i n d u s t r i a l i z e d n a t i o n s , e x c e p t perhaps S w i t z e r l a n d . The 

p r o v i n c e s c o n t i n u e t o compete w i t h t h e f e d e r a l government 

f o r b r o a d e r j u r i s d i c t i o n a l powers, a c o n f r o n t a t i o n t h a t 

was not r e s o l v e d w i t h t h e Constitution Act, 1982. As w e l l , 

t h e p r o v i n c e s t e n d t o compete w i t h each o t h e r f o r economic 

development and, as a r e s u l t , r e s i s t f e d e r a l government 

i n i t i a t i v e s whenever t h e l a t t e r i s a t t e m p t i n g t o 

r a t i o n a l i z e o r reduce i t s e x p e n d i t u r e s i n a p a r t i c u l a r 

p r o v i n c e - even when t h e r e i s sound economic argument f o r 

such change. I n t u r n Canadians have been c o n d i t i o n e d by 

t h e i r r e s p e c t i v e P r e m i e r s t o r e s i s t n a t i o n a l 

p o l i c y - m a k i n g , u n l e s s t h e i r own p r o v i n c e can be i d e n t i f i e d 

as a w i n n e r . 

The s h a r i n g of powers between governments i s not t h e 

o n l y d i s t i n c t f e a t u r e of Canadian F e d e r a l i s m . On a 

c o n c u r r e n t b a s i s t h e p u b l i c p o l i c y - m a k i n g p r o c e s s has 

changed. The i n s t i t u t i o n a l i z a t i o n of governments i n 

- 5 -



Canada, s u p p o r t e d by p o l i t i c a l and b u r e a u c r a t i c e n t i t i e s 

o f growing s i g n i f i c a n c e , has reduced o r made more 

d i f f i c u l t t h e r o l e of governmental groups and i n d i v i d u a l s 

i n p o l i c y f o r m u l a t i o n . I n a d d i t i o n t h e concept o f C a b i n e t 

s o l i d a r i t y a t t h e f e d e r a l l e v e l has changed t h e r o l e o f 

" r e g i o n a l " m i n i s t e r s w i t h t h e r e s u l t t h a t t h i s once 

t r a d i t i o n a l r o l e has been f i l l e d t o d a y by p r o v i n c i a l 

governments o r , more s p e c i f i c a l l y , p r o v i n c i a l P r e m i e r s . 

The r e s u l t has been t h e c r e a t i o n o f a f e d e r a l s t a t e 

t h a t i s d e c e n t r a l i z e d not i n terms of g r e a t e r i n p u t a t t h e 

l o c a l and r e g i o n a l l e v e l s i n t o n a t i o n a l d e c i s i o n - m a k i n g , 

but more i n terms of t h e development of s t r o n g p r o v i n c i a l 

systems w i t h t h e i r own j u r i s d i c t i o n . T h i s " b a l k a n i z a t i o n " 

r a i s e s t h e q u e s t i o n of t h e a b i l i t y of t h e f e d e r a l 

government t o d e v e l o p n a t i o n a l p o l i c i e s and programs t h a t 

can s u s t a i n t h e economic u n i o n of Canada. T h i s s i t u a t i o n 

has never been f u l l y u n d e r s t o o d by Canadians y e t i t 

r e p r e s e n t s realpolitik i n t h i s c o u n t r y . 

The c o n s t a n t problem o f Canada's d i v e r s i t y o f r e g i o n s , 

i n t e r w o v e n w i t h t h e e v e r i n c r e a s i n g a m b i t i o n o f p r o v i n c i a l 

governments, t h e changes i n t h e s t r u c t u r e o f l a b o u r and 

t h e c u r r e n t debates on f r e e t r a d e , energy and n a t i o n a l 

t r a n s p o r t a t i o n p o l i c y d e s e r v e c l o s e e x a m i n a t i o n . R e s o l u t i o n 
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o f each o f t h e s e a r e a s r e q u i r e s renewed f e d e r a l - p r o v i n c i a l 

c o o p e r a t i o n and agreement. The debate over each of t h e s e 

i s s u e s has begun t o f o c u s on the c o n f l i c t i n g g o a l s among 

the t e n p r o v i n c e s as compared t o t h e t r a d i t i o n a l 

f e d e r a l - p r o v i n c i a l c o n f l i c t . The debates have a l s o 

d e m o n s t r a t e d t h a t r e g i o n a l i s m i s i n d e c l i n e and r e g i o n a l 

p o s i t i o n s a r e more l i k e l y t o be r e p r e s e n t e d as p r o v i n c i a l 

g o a l s and o b j e c t i v e s . The i s s u e s of f r e e t r a d e and energy 

are i r r e g u l a r i s s u e s on t h e p u b l i c agenda but t r a n s 

p o r t a t i o n i s a q u e s t i o n t h a t has been d i s c u s s e d on an 

on-going b a s i s , w i t h emotion, f o r over a hundred y e a r s . 

R i c h a r d Simeon's c l a s s i c model of f e d e r a l i s m i s 

p r e d i c a t e d on a d i v i s i o n of l a b o u r i n w h i c h t h e f e d e r a l 

government i s r e s p o n s i b l e f o r n a t i o n a l i s s u e s and t h e u n i t 

governments f o r l o c a l / p r o v i n c i a l i s s u e s . 2 I n Canada t h e r e 

i s a fundamental imbalance i n t h e p r o c e s s . P r o v i n c e s a re 

f r e e t o c r i t i c i z e f e d e r a l p o l i c i e s but t h e c e n t r a l 

government i s r e l u c t a n t t o have a s i m i l a r v o i c e i n 

p r o v i n c i a l t r a n s p o r t a t i o n p o l i c i e s w h i c h , as w i l l be 

argued i n t h i s t h e s i s , a re e q u a l l y r e l e v a n t t o n a t i o n a l 

economic development. 

To examine t h e t h e s i s i t was n e c e s s a r y t o f o c u s on a 

complex r e g i o n a l problem, w i t h i n t h e a r e a o f f e d e r a l 
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j u r i s d i c t i o n , w h i c h r e q u i r e d a major change i n p o l i c y -

t h r o u g h w h i c h t h e p r o v i n c e s a f f e c t e d would a c t u a l l y 

b e n e f i t e c o n o m i c a l l y y e t f i n d t h e m s e l v e s o p p o s i n g th e 

f e d e r a l i n i t i a t i v e because of t h e p o l i t i c a l p r e s s u r e s 

g e n e r a t e d i n Canada's s t y l e o f f e d e r a l i s m . The f e d e r a l 

government's d e c i s i o n t o change the l e v e l o f f r e i g h t r a t e s 

t o move g r a i n by r a i l (The Crow Rate) was such a complex 

and i n t e r - p r o v i n c i a l i s s u e . A l t h o u g h t h i s t h e s i s p r o v i d e s 

a h i s t o r i c a l p e r s p e c t i v e , emphasis i s p l a c e d on t h e p e r i o d 

between 1980 and 1983, t h e p e r i o d over w h i c h th e Crow Rate 

was debated and new l e g i s l a t i o n f i n a l l y e n a c t e d . 

The Crow Rate (a f i x e d r a i l f r e i g h t r a t e on e x p o r t 

g r a i n i n t r o d u c e d i n 1898 and 1899 and c o n f i r m e d by 

P a r l i a m e n t i n 1925) p r o v i d e d s t a b l e t r a n s p o r t a t i o n c o s t s 

f o r p r a i r i e g r a i n p r o d u c e r s . However t h e l o n g e v i t y of t h e 

Crow Rate was u n i q u e i n t h e w o r l d of t r a n s p o r t a t i o n and 

i t s c o n t i n u a t i o n r e p r e s e n t e d : (1) an e v e r - i n c r e a s i n g 

burden on t h e r a i l w a y s ; (2) an i n h i b i t i n g f a c t o r f o r t h e 

d i v e r s i f i c a t i o n o f t h e w e s t e r n a g r i c u l t u r a l s e c t o r and an 

impediment t o f u r t h e r p r o c e s s i n g a c t i v i t i e s i n t h e 

p r a i r i e s ; and f i n a l l y (3) an i n v e s t m e n t vacuum i n t o w h i c h 

the p u b l i c p u r s e was b e i n g drawn deeper and deeper t h r o u g h 

ad hoc f e d e r a l government s u b s i d i e s and c a p i t a l i n v e s t m e n t 

programs. 
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D e s p i t e th e overwhelming economic arguments f o r 

r e s o l u t i o n o f t h e Crow Rate, change was r e s i s t e d i n 

v a r y i n g degrees by a l l t h r e e p r a i r i e p r o v i n c i a l 

governments i n c l u d i n g a p r o v i n c e h a r d l y a f f e c t e d by i t a l l 

- Quebec. The conundrum of t h e f e d e r a l government was t o 

f i n d a way t o d e a l w i t h t h i s s e r i o u s , complex, p o l i t i c a l , 

" r e g i o n a l " and economic problem i n a n a t i o n a l c o n t e x t 

g i v e n t h e e x i s t i n g c o n s t r a i n t s of t h e f e d e r a l s t a t e . As 

i n d i c a t e d , t h e problem of the Crow Rate i s but one o f many 

s i m i l a r problems the f e d e r a l government w i l l be f a c i n g i n 

t h e y e a r s t o come. T h e r e f o r e i t i s i m p o r t a n t t o f o c u s 

a t t e n t i o n on t h e c o n s t r a i n t of f e d e r a l i s m and, t h r o u g h t h e 

r e s o l u t i o n of t h e Crow R a t e , document how t h e s e 

c o n s t r a i n t s were add r e s s e d and t o a s s e s s t h e impact of t h e 

r e f o r m p o l i c y on the g r a i n t r a n s p o r t s e c t o r . The l e s s o n s 

t o be l e a r n e d from t h e Crow Rate debate w i l l be o f 

i n t e r e s t t o d e c i s i o n - m a k e r s and t h o s e a f f e c t e d by n a t i o n a l 

p o l i c y . 

To u n d e r s t a n d t h e i s s u e o f t h e Crow Rate r e q u i r e s 

knowledge o f t h e g e o g r a p h i c a l r e a l i t y o f Canada. The ways 

i n w h i c h t e r r i t o r i a l l y - d e r i v e d i s s u e s a r e r e s o l v e d i s 

c r u c i a l t o t h e economic u n i o n of Canada. T h i s i s t r u e 

t o d a y and w i l l be so i n t h e f u t u r e . 
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1.2 C o n t e x t o f T h e s i s 

Canada i s an immense c o u n t r y and i t s t e r r i t o r y 

r e p r e s e n t s t h e second l a r g e s t i n t h e w o r l d . I t i s 

c o m p r i s e d o f many d i f f e r e n t p h y s i c a l d i v i s i o n s and, as 

suc h , o n l y t h e most s o u t h e r n areas of t h e c o u n t r y are 

s u i t a b l e f o r a g r i c u l t u r e . These i n c l u d e t h e r e g i o n s 

around t h e c o n u r b a t i o n of T o r o n t o , w h i c h i s Canada's prime 

a g r i c u l t u r a l r e g i o n - h a l f t h e C l a s s 1 l a n d i s i n s o u t h e r n 

O n t a r i o - and t h e p r a i r i e r e g i o n w h i c h produces n e a r l y a l l 

o f Canada's g r a i n and o i l seed c r o p s . The p r a i r i e r e g i o n 

i s u n d e r g o i n g t r a n s f o r m a t i o n from a r e g i o n where 

a g r i c u l t u r e dominated t o one where t h e s e r v i c e s e c t o r now 

p r o v i d e s over t w o - t h i r d s of a l l employment. C o n t r a r y t o 

p o p u l a r p e r c e p t i o n , p r a i r i e Canada i s not t h e "bread-basket 

of t h e w o r l d " . Canada grows o n l y between 4 and 5 per c e n t 

of t h e w o r l d ' s wheat p r o d u c t i o n and o n l y 3 per c e n t of i t s 

c o a r s e g r a i n s . D u r i n g t h e p a s t t h r e e decades w e s t e r n 

C anadian a g r i c u l t u r e has been c h a r a c t e r i z e d by d e c l i n i n g 

numbers of f u l l - t i m e f a r m e r s and farms, i n c r e a s i n g farm 

s i z e , more s p e c i a l i z a t i o n , c o n s i d e r a b l e p r o d u c t i v e growth 

and much c a p i t a l - f o r - l a b o u r s u b s t i t u t i o n . "Today p r i m a r y 

a g r i c u l t u r e ' s s h a r e of Gross P r o v i n c i a l P r o d u c t iis 7.1 per 

c e n t i n M a n i t o b a , 16.6 per c e n t i n Saskatchewan and o n l y 

4.5 per c e n t i n A l b e r t a " . 3 T h i s i s not t o s t a t e t h a t 
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g r a i n p r o d u c t i o n i s not i m p o r t a n t t o Canada - i t i s - $5 

b i l l i o n i n annual s a l e s i s s i g n i f i c a n t and r e p r e s e n t s one 

of Canada's major s o u r c e s of c o n t r i b u t i o n t o a b a l a n c e d 

e x p o r t t r a d e s i t u a t i o n . Based on t h e above t r e n d s , the 

a g r i c u l t u r e s e c t o r of t h e p r a i r i e s w i l l s t e a d i l y 

c o n s t i t u t e a d e c l i n i n g p r o p o r t i o n of t h e p r a i r i e r e g i o n ' s 

o u t p u t . 

The p o p u l a t i o n of the p r a i r i e s ( a p p r o x i m a t e l y f o u r 

m i l l i o n ) r e p r e s e n t s about 16 per ce n t of t h e n a t i o n , 

whereas a p p r o x i m a t e l y 50 per cent o f t h e peo p l e i n Canada 

r e s i d e i n t h e Quebec-Windsor c o r r i d o r . T h i s c o r e of the 

p o p u l a t i o n i n one area has g i v e n t h a t r e g i o n c o n s i d e r a b l e 

w e i g h t i n n a t i o n a l d e c i s i o n - m a k i n g . As such " . . . t h e 

e a s t e r n and w e s t e r n p r o v i n c e s s t a n d as p e r i p h e r a l 

p o l i t i c a l d e pendencies of C e n t r a l Canada* and must 

s t r u g g l e t o o b t a i n g r e a t e r s h a r e s o f n a t i o n a l w e a l t h and 

i n c r e a s e d p o l i t i c a l autonomy". 4 

D u r i n g t h e 1980s "...much o f c u r r e n t Canadian 

p o l i t i c s , i n c l u d i n g t h e C o n s t i t u t i o n i s s u e , t u r n e d on the 

att e m p t s of t h e p r o v i n c i a l l e v e l p o l i t i c a l communities t o 

*The term Central Canada is consistently misused. The economic heartland of 
Canada is really the Toronto umland which is a small proportion of Central 
Canada (Ontario and Quebec). Even the Quebec City - Windsor axis no longer is 
a contemporary description of the industrial base of Canada. 
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g a i n more power over t h e i r economies, t o g a i n more i f not 

a l l , t h e b e n e f i t s from t h e i r n a t u r a l r e s o u r c e s " . 5 Con

c o m i t a n t l y , t h e t r a d i t i o n a l economic l i n k s between t h e 

Canad i a n p r o v i n c e s have been e r o d i n g w i t h t h e r e s u l t , i n 

some c a s e s , t h a t i t i s e a s i e r t o t r a d e w i t h a n other 

c o u n t r y t h a n w i t h a n other p r o v i n c e . F o r example "...seven 

p r o v i n c i a l governments have adopted narrow p r o v i n c e - f i r s t 

procurement p o l i c i e s . Two governments have a c t u a l l y 

imposed t e n d e r i n g r e s t r i c t i o n s t h a t i n h i b i t a c c e s s t o 

p r o v i n c i a l c o n t r a c t s f o r Canadian s u p p l i e r s o u t s i d e t h e i r 

p r o v i n c e s " . 6 R i c h a r d Simeon s t a t e s t h a t " the c r i s i s of 

Canadian f e d e r a l i s m i s above a l l a c r i s i s i n t h e r e l a t i o n s 

between g o v e r n m e n t s " . 7 

There a re many c o n t r a s t i n g f e a t u r e s t o Canada's 

n a t i o n a l t r a n s p o r t a t i o n system. There i s no n a t i o n a l bus 

company. The term " t r a n s c o n t i n e n t a l " as i t a p p l i e s t o 

r a i l w a y and a i r l i n e s means Vancouver t o T o r o n t o / M o n t r e a l . 

There a r e no d i r e c t a i r l i n k s between t h e c a p i t a l c i t i e s 

o f w e s t e r n Canada w i t h t h e c a p i t a l c i t i e s of t h e f o u r 

A t l a n t i c p r o v i n c e s . Thus t h e degree o f c o m p e t i t i o n and 

a v a i l a b i l i t y o f i n f r a s t r u c t u r e s e r v i c e s v a r i e s 

c o n s i d e r a b l y t h r o u g h o u t Canada. T h i s has caused 

s i g n i f i c a n t d e p a r t u r e s from t h e p o l i c y c o n t a i n e d i n t h e 

National Transportation Act (1967) w h i c h emphasized e f f i c i e n c y 
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and economic c o m p e t i t i o n . 

The Crow Rate debate reached i t s g r e a t e s t i n t e n s i t y 

i n t h e 1980s. D u r i n g t h a t p e r i o d Canada had f o u r d i f f e r e n t 

Prime M i n i s t e r s and i n t h e P r a i r i e s , t h e r e g i o n most 

a f f e c t e d by Crow Rate changes, two governments (Manitoba 

and Saskatchewan) changed hands. The c o u n t r y a l s o f a c e d 

an economic c r i s i s , an energy c r i s i s and a c o n s t i t u t i o n a l 

c r i s i s . * 

I t i s a g a i n s t t h i s background t h a t t h i s t h e s i s w i l l 

a n a l y z e t h e f e d e r a l government's p o l i c y t o change t h e Crow 

Ra t e . A c c o r d i n g t o F r e d e r i c k J . F l e t c h e r and Donald 

W a l l a c e "...case s t u d i e s p r o v i d e some g u i d e l i n e s i n 

i d e n t i f y i n g c o n d i t i o n s and s u g g e s t i n g reforms t h a t might 

make t h e p r o c e s s more d e c i s i v e , and more r e s p o n s i v e , as 

w e l l as more a b l e t o manage c o n f l i c t " . 8 

*In the early 1980s, the deficit was high, growth was sluggish, productivity was 
poor, there existed excess capacity and inflation and unemployment were high. 
In terms of energy, the spot-price of oil at Amsterdam was $50.00/barrel. A 
National Energy Policy was established. The multi-national oil companies 
opposed an annual increased tax on net revenue and the provision which could 
result in more Canadian ownership. It was also during this period of time that 
Canada was addressing constitutional issues such as the non-existence of a 
written constitution or an agreement on an amending formula or the sharing of 
powers between the federal government and the provinces. 
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1.3 S y n o p s i s o f T h e s i s 

To demonstrate t h i s t h e s i s , p a r t i c u l a r a t t e n t i o n w i l l 

be p a i d t o t h e mechanisms by which f e d e r a l - p r o v i n c i a l 

c o n f l i c t s a re managed. There are many major i n s t i t u t i o n s 

o r mechanisms of Canadian p o l i t i c s w h i c h a f f e c t p u b l i c 

p o l i c y development. These i n c l u d e t h e C a b i n e t system, t h e 

f e d e r a l and p r o v i n c i a l c a u c u s e s , n a t i o n a l p a r t i e s , the 

f i r s t m i n i s t e r s ' c o n f e r e n c e , i n t e r e s t groups and the 

media. The r e s e a r c h p a r t of t h e t h e s i s w i l l , over a 

l o n g i t u d i n a l b a s i s , p r o v i d e a n a l y s i s of how each of t h e s e 

i n s t i t u t i o n s a f f e c t e d t h e Crow Rate debate b e g i n n i n g i n 

t h e e a r l y 1970s. Each of t h e s e i n s t i t u t i o n a l f a c t o r s were 

examined as each of them had a major i n f l u e n c e on the 

outcome of t h e Crow Rate debate. 

Chapter Two w i l l d i s c u s s the development of p r o v i n c e -

b u i l d i n g , w i t h p a r t i c u l a r r e f e r e n c e t o t h e t h r e e p r a i r i e 

p r o v i n c i a l governments, and document how t h e d i f f e r e n t 

p o s i t i o n s of each o f t h e s e governments demonstrates t h e 

d e c l i n e o f t h e concept of a more g e n e r a l " p r a i r i e r e g i o n " 

as a f o c u s f o r economic p o l i c y p l a n n i n g . 

The o t h e r major i n s t i t u t i o n a l f a c t o r d i s c u s s e d was 

the r o l e of a f e d e r a l C a b i n e t M i n i s t e r . S i n c e the 
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T r a n s p o r t M i n i s t e r , The Honourable Jean-Luc P e p i n , p l a y e d 

such a predominant r o l e i n r e s o l v i n g t h e Crow Rate debate, 

h i s r o l e r e q u i r e s c r i t i c a l a n a l y s i s . 

C h a p t e r Two a l s o o u t l i n e s the e v o l u t i o n o f p u b l i c 

p o l i c y development w i t h emphasis on t h e c h a n g i n g models of 

f e d e r a l i s m such as c o o p e r a t i v e , e x e c u t i v e and t h e c u r r e n t 

c o l l a b o r a t i v e model. A l s o i n c l u d e d i s an a n a l y s i s o f t h e 

c e n t r a l p l a n n i n g p r o c e s s e s and s t r u c t u r e s w h i c h a f f e c t e d 

t h e Crow Rate debate. 

Chapter Three p r e s e n t s an h i s t o r i c a l r e v i e w of 

n a t i o n a l t r a n s p o r t a t i o n p o l i c y . The c h a p t e r emphasizes 

t h e c o n s t r a i n t s t h a t Canadian f e d e r a l i s m imposes on t h e 

f e d e r a l government t o pursue e f f e c t i v e t r a n s p o r t a t i o n 

p o l i c y . 

C h a pter Four i n t r o d u c e s t h e Crow Rate as an i s s u e . 

I t p r o v i d e s an h i s t o r i o g r a p h y of t h e Crow Rate problem and 

i t o u t l i n e s t h e d i v e r s e c o n f l i c t s between t h e f e d e r a l 

government and t h e p r o v i n c e s , between and among t h e 

p r o v i n c e s and between t h e v a r i o u s s o c i o - e c o n o m i c s e c t o r s . 

The most i m p o r t a n t c h a p t e r i s C h a p t e r F i v e . I t 

a n a l y z e s t h e f e d e r a l government's approach t o overcome t h e 
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c o n s t r a i n t s o f t h e f e d e r a l s t a t e t o r e s o l v e t h e Crow Rate 

i s s u e . There i s an e x a m i n a t i o n of t h e c o n f l i c t s w i t h i n 

t h e f e d e r a l government t o e s t a b l i s h i t s s t r a t e g y . The 

f e d e r a l government had t o implement change i n a r e g i o n 

where i t had v i r t u a l l y no e l e c t o r a l s u p p o r t . Throughout 

t h i s c h a p t e r s p e c i a l emphasis i s p l a c e d on t h e r o l e of a 

f e d e r a l C a b i n e t M i n i s t e r ( T r a n s p o r t M i n i s t e r Jean-Luc 

P e p i n ) i n t h i s d e bate. The advocacy r o l e of a C a b i n e t 

M i n i s t e r t o b r i n g about a change i n a f e d e r a l a rea of 

j u r i s d i c t i o n , a f f e c t i n g p r i m a r i l y one r e g i o n , d e s e r v e s 

s p e c i a l a t t e n t i o n . 

The e v o l u t i o n o f C a b i n e t s o l i d a r i t y has tended t o 

de-emphasize th e concept of " r e g i o n a l m i n i s t e r s " . T h i s 

t r a d i t i o n a l advocacy r o l e has, i n r e c e n t t i m e s , been 

f i l l e d by p r o v i n c i a l P r e m i e r s . T h i s i m p o r t a n t s e c t i o n 

a n a l y z e s t h e i n c r e a s i n g r o l e of P r e m i e r s i n n a t i o n a l 

p o l i c y development. Chapter F i v e a l s o i n c l u d e s a s e c t i o n 

on n e g o t i a t i o n i n a f e d e r a l s t a t e showing t h e r o l e of 

P a r l i a m e n t and a n a l y z e s t h e a l t e r n a t i v e approaches 

u t i l i z e d i n t h e Crow Rate debate. The approach t o p o l i c y 

f o r m a t i o n w h i c h emerged, may s e r v e as a g u i d e t o r e s o l v i n g 

f u t u r e f e d e r a l - p r o v i n c i a l c o n f l i c t s . 

The documents t o be employed t o s u p p o r t t h e a n a l y s i s 
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i n C h a p t e r s Two t o F i v e w i l l i n c l u d e a t i m e - s e r i e s r e v i e w 

of t h e p e r s o n a l w o r k i n g papers of t h e former M i n i s t e r of 

T r a n s p o r t , Jean-Luc P e p i n . I n c l u d e d i n t h i s r e v i e w a re 

v a r i o u s Memoranda t o C a b i n e t w o r k i n g n o t e s and i n t e r 

d e p a r t m e n t a l b r i e f i n g n o t e s . The c h a p t e r on " N e g o t i a t i o n 

i n a F e d e r a l S t a t e " i s s u p p o r t e d by a r e v i e w of t h e 

t e c h n i c a l p o s i t i o n papers of a l l t h e major p a r t i c i p a n t s 

i n v o l v e d i n t h e d i s c u s s i o n s , w i t h Dr. C l a y G i l s o n , t he 

f e d e r a l l y a p p o i n t e d n e g o t i a t o r . 

The c o m p l e x i t y and the o p i n i o n - o r i e n t e d n a t u r e o f t h e 

r e s e a r c h m a t e r i a l l e n d s i t s e l f t o a case s t u d y approach. 

P u b l i c o p i n i o n was a s s e s s e d t h r o u g h an a n a l y s i s of the 

v a r i o u s s u r v e y s u n d e r t a k e n by d i f f e r e n t g roups, i n c l u d i n g 

a s u r v e y u n d e r t a k e n by t h e a u t h o r . 

An impact m a t r i x i s c o m p i l e d t o show how d i f f e r e n t 

s e c t o r s and groups were a f f e c t e d by Crow Rate changes and 

how t h e s e d i f f e r e n c e s i n f l u e n c e d p u b l i c o p i n i o n . An 

Inside-Outside Access Model i s de v e l o p e d t o e x p l a i n a unique 

n e g o t i a t i o n approach t a k e n t o r e a c h a c o n c l u s i o n on the 

Crow Rate g i v e n t h e e x i s t i n g c o n s t r a i n t s . 

The Inside-Outside Access Model i s a h e l p f u l framework f o r 

t h e Crow Rate Case Study and might be used 
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t o examine o t h e r n a t i o n a l t r a n s p o r t a t i o n p o l i c i e s such as 

development of r a i l w a y s a f e t y l e g i s l a t i o n . 
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CHAPTER TWO 

THE ROLE OF PUBLIC POLICY FORMULATION IN THE 
CANADIAN POLITICAL SYSTEM 

2.0 Introduction 

T h i s c h a p t e r o u t l i n e s t h e s t r u c t u r e o f t h e Canadian 

p o l i t i c a l system and a n a l y z e s i t s i n f l u e n c e on p u b l i c 

p o l i c y f o r m u l a t i o n . The c h a p t e r shows how Canada's 

p o l i t i c a l i n s t i t u t i o n s , i n c o n j u n c t i o n w i t h e s t a b l i s h e d 

i n t e r e s t g roups, can s e v e r e l y c o n s t r a i n n a t i o n a l d e c i s i o n 

making i n p a r t i c u l a r ways. I n l a t e r c h a p t e r s , t h e t h e s i s 

d e m o n s t r a t e s s p e c i f i c a l l y t h e ways i n w h i c h t h e c o m b i n a t i o n 

of f e d e r a l i s m and i n t e r e s t groups' i n t e r - a c t i o n c o n s t r a i n 

change i n f e d e r a l p o l i c i e s . 

I t can be argued t h a t t h e i n t e n s i t y o f o p p o s i t i o n t o 

a p a r t i c u l a r p o l i c y , may w e l l be p r i m a r i l y r o o t e d i n t h e 

economic i n t e r e s t s and t h e t r a d i t i o n s of independent 

groups i n s o c i e t y . But t h i s t h e s i s w i l l show t h a t t h e 

e x i s t e n c e of Canada's f e d e r a l system p r o v i d e s t h o s e groups 

an a d d i t i o n a l l e v e l of government t h a t can be m o b i l i z e d t o 

def e n d t h e i r i n t e r e s t s . Moreover, p r o v i n c i a l governments 

o f t e n r e i n f o r c e t h e f e a r s o f t h e p o p u l a t i o n and i n t e r e s t 

g r o u p s , p r o v i d e s t r a t e g i c l e a d e r s h i p f o r t h e i r p r o t e s t , 

and bestow l e g i t i m a c y on t h e r e s i s t a n c e t o change. A 

c o a l i t i o n o f p o w e r f u l i n t e r e s t groups and t h e i r p r o v i n c i a l 
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governments i s a p o t e n t f o r c e i n n a t i o n a l p o l i c y - m a k i n g 

even, as w i l l be demonstrated i n t h i s t h e s i s , i n a r e a s of 

e x c l u s i v e f e d e r a l government j u r i s d i c t i o n such as t h e Crow 

Rate. 

I n s p e c i f i c terms t h i s c h a p t e r examines t h e main 

i n s t i t u t i o n s of Canadian P o l i t i c s and a s s e s s e s t h e i r r o l e 

i n p o l i c y development. The concept of f e d e r a l i s m i s 

e x p l o r e d w i t h a s t r o n g r e f e r e n c e t o t h e theme of 

" p r o v i n c e - b u i l d i n g " . The a p p l i c a b i l i t y of t h r e e w o r k i n g 

models are d i s c u s s e d , p a r t i c u l a r l y t h e model of e x e c u t i v e 

f e d e r a l i s m i n terms of t h e concept b e i n g an impediment 

towards t h e development of e f f i c i e n t and e f f e c t i v e 

n a t i o n a l t r a n s p o r t a t i o n p o l i c y . The C a b i n e t system w i t h 

i t s b u r e a u c r a t i c arms, the c e n t r a l a g e n c i e s , i s examined 

t o d e t e r m i n e how t h e s e groups i n t e r p l a y w i t h each o t h e r , 

w i t h o t h e r s i m i l a r governmental groups and w i t h o t h e r 

groups such as s p e c i a l i n t e r e s t o r g a n i z a t i o n s and t h e 

media. 

The r o l e of s p e c i a l i n t e r e s t groups and t h e media are 

a l s o examined s i n c e b o t h t h e s e groups p l a y e d i m p o r t a n t 

r o l e s i n t h e Crow Rate debate. 
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2.1 The M a i n I n s t i t u t i o n s o f C a n a d i a n P o l i t i c s 

T h i s s e c t i o n d i s c u s s e s t h e main i n s t i t u t i o n s of 

C anadian p o l i t i c s . The f i r s t i n s t i t u t i o n d i s c u s s e d i s 

" f e d e r a l i s m " w i t h p r o v i n c e - b u i l d i n g a p p e a r i n g as an 

i m p o r t a n t theme. The h i s t o r i c a l e v o l u t i o n of f e d e r a l i s m 

i s r e v i e w e d w i t h r e f e r e n c e t o t h r e e a n a l y t i c a l models: 

c o o p e r a t i v e , e x e c u t i v e and t h e c u r r e n t c o l l a b o r a t i v e form 

of f e d e r a l i s m . 

2.1.1. F e d e r a l i s m 

Canada i s a f e d e r a l s t a t e . F e d e r a l i s m i m p l i e s , i n 

t h e c l a s s i c a l d e f i n i t i o n , t h e t e r r i t o r i a l d i v i s i o n of 

powers t o g o v e r n . 1 T h i s s i m p l e d e f i n i t i o n does not 

r e f l e c t t h e complex and c o n f u s i n g form of f e d e r a l i s m i n 

Canada. Canada i s a C o n f e d e r a t i o n c o m p r i s e d of e l e v e n 

governments, one f e d e r a l and t e n p r o v i n c i a l . 

The power t o make laws i n Canada are g i v e n t o b o t h a 

n a t i o n a l government and t o t h e t e n p r o v i n c i a l governments. 

The i n i t i a l d i v i s i o n o f powers i s c o n t a i n e d i n t h e 

Constitution Act (1867). In t h a t A c t t h e f e d e r a l and p r o v i n c i a l 

powers a r e c o n t a i n e d i n S e c t i o n s 91 t o 93. I t i s c l e a r 

from a r e v i e w of t h e f e d e r a l powers t h a t i t was 
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i n t e n d e d t h a t t h e c e n t r a l government s h o u l d have t h e 

g r e a t e r power. 2 S e c t i o n 91 a l l o w s t h e f e d e r a l government 

t o "...make laws f o r t h e Peace, Order and good Government 

of Canada", and t h i s w o rding i s o f t e n c i t e d t o s u p p o r t t h e 

1867 i n t e n t i o n t o e s t a b l i s h a s t r o n g c e n t r a l government. 

I n a d d i t i o n t h e c e n t r a l government a l s o was g i v e n t h e 

power t o d i s a l l o w o r o v e r t u r n any p r o v i n c i a l law t h a t i t 

d e c i d e d was not i n t h e i n t e r e s t of t h e c o u n t r y as a whole. 

T h i s power has not been used s i n c e 1943. Under S e c t i o n 

92:10 t h e f e d e r a l government was g i v e n immense a u t h o r i t y 

i n t r a n s p o r t a t i o n i n c l u d i n g t h e t a k e o v e r o f p r o v i n c i a l 

r o a d s , c a n a l s and r a i l w a y s i f i t were i n t h e n a t i o n a l 

i n t e r e s t t o do so.3 i n 1867 Canada was a l a r g e l y r u r a l 

p r i m a r y - p r o d u c i n g economy. By t h e t u r n of t h e c e n t u r y i t 

was c h a n g i n g i n t o an urban i n d u s t r i a l s o c i e t y and demands 

f o r government s e r v i c e s i n c r e a s e d . The p a t t e r n of i n t e r 

g o v e r n m e n t a l c o n f l i c t was e s t a b l i s h e d as e a r l y as 1905. 

C h r i s t o p h e r A rmstrong i n h i s book The Politics of Federalism 

o u t l i n e s i n d e t a i l t h e e a r l y c o n f l i c t s between "Empire 

O n t a r i o " and t h e f e d e r a l government, and he documents t h e 

" . . . r o l e o f p r i v a t e i n t e r e s t s i n p r o v o k i n g i n t e r 

g o v e r n m e n t a l c o n f l i c t as r i v a l p a r t i e s sought s u p p o r t 

e i t h e r i n Ottawa o r Queen's P a r k " . 4 

By t h e 1930s t h e p r o v i n c i a l governments were f a c e d 
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w i t h e n l a r g e d r e s p o n s i b i l i t i e s a r i s i n g out of the 

D e p r e s s i o n but l i m i t e d f i n a n c i a l c a p a c i t y t o d i s c h a r g e 

t h e s e r e s p o n s i b i l i t i e s . The f e d e r a l government responded 

by u s i n g i t s s p e n d i n g power t o h e l p out b u t , as Hugh 

Tho r b u r n s t a t e s , " . . . t h e ground was l a i d f o r t h e somewhat 

u n s a t i s f a c t o r y s i t u a t i o n of t o d a y : o v e r l a p p i n g 

j u r i s d i c t i o n s and competing p o l i c y i n i t i a t i v e s by t h e two 

l e v e l s of government." 5 

A l t h o u g h d u r i n g t h e 1939-45 World War, and f o r a 

p e r i o d a f t e r t h e war, t h e c o u n t r y was governed almost as a 

u n i t a r y s t a t e , t h e move towards p r o v i n c e - b u i l d i n g was 

d e e p l y e n t r e n c h e d . P r o b a b l y t h e most quoted a r t i c l e on 

p r o v i n c e - b u i l d i n g has been w r i t t e n by A l a n C a i r n s . He 

d e t e r m i n e d t h a t t h e p r o v i n c e s had numerous f a c t o r s w o r k i n g 

i n t h e i r f a v o u r " . 6 These were: 

1. I m p r e s s i v e c o n s t i t u t i o n a l r e s p o n s i b i l i t i e s i n areas 
of expanding government c o n c e r n , n o t a b l y , w e l f a r e , 
e d u c a t i o n , highway and n a t u r a l r e s o u r c e s . 

2. A d m i n i s t r a t i v e competence improved i n t h e postwar 
y e a r s . 

3. J u r i s d i c t i o n a l c o n t r o l of t h e growth a r e a s of 
government. 

I t was t h i s growth i n p r o v i n c i a l powers t h a t t r a n s f o r m e d 

f e d e r a l i s m i n Canada. G a r t h Stevenson b e l i e v e s t h i s 
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growth o f t h e s t a t e at t h e s u b - n a t i o n a l l e v e l i s unique i n 

th e modern w o r l d . As a r e s u l t : 

. . . p r o v i n c i a l governments th e m s e l v e s now 
po s s e s s i m p r e s s i v e means of c o m p l i c a t i n g , 
f r u s t r a t i n g and i n t e r f e r i n g w i t h p o l i c y 
making a t t h e f e d e r a l l e v e l , means w h i c h t h e y 
a r e f a r l e s s h e s i t a n t t o use t h a n t h e f e d e r a l 
government i s t o employ i t s v i r t u a l l y 
abandoned power of d i s a l l o w a n c e . 7 

The growth of p r o v i n c i a l i s m has had a major impact on 

th e c o n c e p t of p o l i t i c a l r e g i o n a l i s m i n w e s t e r n Canada, as 

documented by Roger G i b b i n s . 8 G i b b i n s b e l i e v e s t h a t i t i s 

no l o n g e r p o s s i b l e t o i m p e l t h e p o p u l a t i o n towards a 

r e g i o n a l l y d i s t i n c t s t y l e of p o l i t i c a l b e h a v i o r . He p a r a 

p h r a s e s E m i l e Durkheim t h a t t e r r i t o r i a l d i v i s i o n s l o s e 

t h e i r s i g n i f i c a n c e as t h e y become " . . . l e s s grounded i n t h e 

n a t u r e o f t h i n g s " . 9 S i g n i f i c a n t d i f f e r e n c e s between t h e 

n a t u r e o f t h i n g s on t h e p r a i r i e s and t h e n a t u r e o f t h i n g s 

e l s e w h e r e i n E n g l i s h - s p e a k i n g Canada a r e becoming h a r d e r 

and h a r d e r t o d e t e c t , a c c o r d i n g t o G i b b i n s . 1 0 G i b b i n s 

a l s o a s s e r t s t h a t i t i s t h e p o l i t i c a l system t h a t molds 

t h e s u r r o u n d i n g s o c i a l and economic e n v i r o n m e n t s . He 

r e f e r s t o t h e 1966 "keynote a r t i c l e " on t h e e v o l u t i o n o f 

Ca n a d i a n f e d e r a l i s m by B l a c k and C a i r n s t o s u p p o r t h i s 
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argument t h a t " . . . p o l i t i c a l i n t e g r a t i o n i s not an 

i n e v i t a b l e consequence of u r b a n i z a t i o n , i n d u s t r i a l i z a t i o n 

and r i s i n g s t a n d a r d s o f l i v i n g " . 1 1 A c c o r d i n g t o G i b b i n s , 

B l a c k and C a i r n s argue " . . . p o l i t i c a l i n s t i t u t i o n s and 

l e a d e r s have p l a y e d a key r o l e i n s h a p i n g , g i v i n g 

e x p r e s s i o n s t o and p e r p e t u a t i n g t h e d i s t i n c t i v e r e g i o n a l 

o u t l o o k s " . 1 2 G i b b i n s makes the argument t h a t t h e near 

absence of r e g i o n a l p o l i t i c a l i n s t i t u t i o n s i n w e s t e r n 

Canada, c o u p l e d w i t h t h e growth of s t r o n g governments, has 

fragmented t h e p r a i r i e r e g i o n s a l o n g t h e l i n e s of 

p r o v i n c i a l b o u n d a r i e s and t h a t t h e e f f e c t of t h i s 

f r a g m e n t a t i o n has been t o reduce t h e r e g i o n a l i z a t i o n of 

p o l i t i c s i n t h e Canadian west. An i m p o r t a n t f i n d i n g of 

t h i s t h e s i s documents the manner i n w h i c h th e Crow Rate 

debate e v o l v e d and thus p r o v i d e s s u p p o r t t o t h e argument 

of G i b b i n s . 

A n o t h e r r e a s o n f o r t h e d e c l i n e i n r e g i o n a l i s m i n 

Canada a t t h e expense of p r o v i n c i a l i s m i s " . . . p r o v i n c i a l 

governments have been a l l o w e d t o get away w i t h a c t i o n s 

t h a t would have been c o n s i d e r e d o u t r a g e o u s i n o t h e r 

c o u n t r i e s " . 1 3 A former S e c r e t a r y t o t h e F e d e r a l C a b i n e t , 

Gordon R o b e r t s o n , n o t e s t h a t such a c t i o n t e n d s " . . . t o 

undermine Ottawa's l e g i t i m a c y and e f f e c t i v e n e s s i n d e f i n i n g 

and i m p l e m e n t i n g a n a t i o n a l i n t e r e s t " . 1 ^ R i c h a r d Simeon 
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s u p p o r t s t h i s p o s i t i o n because he s u g g e s t s : 

" . . . t h a t t h e r e i s a fundamental imbalance i n 
t h e p r o c e s s . P r o v i n c e s are f r e e t o c r i t i c i z e 
f e d e r a l p o l i c i e s but Ottawa i s p r e v e n t e d from 
a s i m i l a r v o i c e i n p r o v i n c i a l e d u c a t i o n 
p o l i c i e s w h i c h , i t c o u l d be argued, are 
e q u a l l y r e l e v a n t t o n a t i o n a l economic and 
c u l t u r a l d e v e l o p m e n t " . 1 5 

C a i r n s r a i s e s c o n c e r n over what can be done t o 

a r r e s t t h e i m b a l a n c e . He s t a t e s : 

" . . . t h e p r o v i n c e s i n Canadian f e d e r a l i s m , 
e s p e c i a l l y t h o s e w h i c h combine w e a l t h and 
r e s o u r c e s w i t h i m p r e s s i v e j u r i s d i c t i o n a l 
c a p a c i t y , are more p o w e r f u l t h a n t h e s t a t e s 
o r p r o v i n c e s of any e x i s t i n g f e d e r a l system. 
They are more p o w e r f u l t h a n most of t h e 
member s t a t e s of t h e U n i t e d N a t i o n s " . 1 6 

The s i g n i f i c a n c e of t h e above s t a t e m e n t s i s t h a t 

n a t i o n a l p o l i c y development must t a k e i n t o c o n s i d e r a t i o n 

t h e v i e w s of e l e v e n governments. T h i s i s c o n t r a r y t o 

Canada's h i s t o r i c a l c o ncept of p o l i c y development w h i c h 

d e v o t e d t i m e and e f f o r t t o r e s o l v i n g i s s u e s between two 

l e v e l s : f e d e r a l and p r o v i n c i a l , assuming t h a t a l l 

p r o v i n c i a l programs and p o l i c i e s were c o n s i s t e n t w i t h each 

o t h e r and s u p p o r t i v e of n a t i o n a l o b j e c t i v e s . Indeed, as 



R i c h a r d Simeon p o i n t s o u t , t h e s t r a t e g y o f t h e p r o v i n c e s 

has always been t o a t t a c k "Ottawa" r a t h e r t h a n each 

o t h e r . 1 7 T h i s has tended t o f o c u s i n t e r g o v e r n m e n t a l 

d i s c u s s i o n s as a c o n t e s t between t h e p r o v i n c e s and t h e 

f e d e r a l government. I n t u r n t h e p r o v i n c i a l governments, 

or o t h e r spokesmen r e p r e s e n t i n g i n t e r e s t g r o u p s , t e n d t o 

i n v o k e t h e co n c e p t o f " r e g i o n a l i s m " when making r e p r e s e n t 

a t i o n t o t h e f e d e r a l government on a s p e c i f i c o r a l l e g e d 

g r i e v a n c e . I n r e v i e w i n g a p p r o x i m a t e l y 1,000 B r i e f s 

s u b m i t t e d t o t h e Macdonald Commission on Economic U n i o n 

and Development P r o s p e c t s f o r Canada (1985), Hugh Thorburn 

o b s e r v e d t h a t i t was common f o r o r g a n i z a t i o n s , such as t h e 

H a l i f a x and Dartmouth Board of Trade and t h e Moncton 

Chamber o f Commerce, t o e x p r e s s a l i e n a t i o n of t h e " M a r i t i m e 

r e g i o n " i n s t e a d of t h e i r r e s p e c t i v e c i t y from t h e economic 

b e n e f i t s o f C o n f e d e r a t i o n . P r e s s u r e groups o r s p e c i a l 

i n t e r e s t groups adopt t h e same s t r a t e g y . I n 1969 t h e 

Saskatchewan Wheat P o o l approved a r e s o l u t i o n c a l l i n g f o r 

th e " c o n s i d e r a t i o n o f s e c e s s i o n i f t h e f e d e r a l government 

does not g i v e due c o n s i d e r a t i o n t o t h e problems o f Western 

C a n a d a " . 1 8 T h o r b u r n 1 9 c o n c l u d e d t h a t as a r e s u l t o f h i s 

e x a m i n a t i o n of t h e B r i e f s t o t h e Macdonald Commission no 

p a r t o f Canada p e r c e i v e s i t s e l f as a net w i n n e r . T h i s 

c o n c l u s i o n i s s u p p o r t e d by R i c h a r d Simeon who p o i n t e d out 

" . . . l i s t e n i n g t o a l l t h e g r i e v a n c e s , one sometimes g e t s 
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t h e i m p r e s s i o n t h a t a l l r e g i o n s a re ' l o s e r s ' i n t h e 

C o n f e d e r a t i o n b a l a n c e s h e e t " . 2 0 T h i s i s so because t h e 

b e n e f i t s of C o n f e d e r a t i o n a re measured on a p r o v i n c i a l 

b a s i s not on a r e g i o n a l o r n a t i o n a l s c a l e . J.E. Hodgetts 

a t t a c k s t h e concept of r e g i o n a l i s m . He has argued t h a t 

r e g i o n s i n Canada are e s s e n t i a l l y " b u r e a u c r a t i c 

c o n s t r u c t s " . 2 1 He s t a t e s t h a t : 

" . . . r e g i o n a l i s m , at any l e v e l one w i s h e s t o 
t a k e i t , does not g e n e r a t e spontaneous 
demands t h a t t h r u s t t hemselves on t h e 
p o l i t i c a l system and are i n s t r u m e n t a l i n 
i n f l u e n c i n g t h e p o l i c y o u t p u t s of t h e system. 
The r e g i o n i s not ' so much t h e c r e a t o r o f 

1 p o l i c y as t h e c r e a t u r e of p o l i c y " . 2 2 

T h i s r a i s e s t h e q u e s t i o n as t o whether t h e co n c e p t of 

r e g i o n a l i s m i s v a l i d t o d a y o r has t h e co n c e p t o f 

p r o v i n c i a l i s m o r p r o v i n c e - b u i l d i n g , d e f i n e d by B l a c k and 

C a i r n s 2 3 , as " . . . s t r e n g t h e n i n g t h e c a p a c i t y of p r o v i n c i a l 

p o l i t i c a l systems t o govern t h e i n t e r e s t s o f r e g i o n a l 

c o m m u n i t i e s . . . " , become t h e new f o c u s o f a more 

d e c e n t r a l i z e d f e d e r a t i o n ? 

Today n a t i o n a l p o l i c i e s 

l o o s e l y i n t e g r a t e d s e c t o r i a l 

t e n d i s t i n c t p r o v i n c e s , each 

must b i n d t o g e t h e r s e v e r a l 

economies o v e r a network of 

w i t h t h e i r own economic and 
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s o c i a l development p l a n s . The t e m p t a t i o n e x i s t s t o use 

t h e term " r e g i o n a l " i n p l a c e of " s e c t o r i a l " but t h e term 

r e g i o n i s l i m i t e d i n t h e Canadian c o n t e x t . I f one r e f e r s 

t o t h e M a r i t i m e r e g i o n one must omit Newfoundland. I t 

p r e f e r s t o be known as one of t h e f o u r A t l a n t i c p r o v i n c e s . 

O ther r e g i o n s a r e Quebec, O n t a r i o , t h e P r a i r i e s and 

B r i t i s h C o l u m b i a . T h i s nomenclature as H o d g e t t s 2 4 p o i n t s 

out i s q u i t e t y p i c a l and r e v e a l s how q u i c k l y we exhaust 

t h e r e g i o n a l c oncept when a p p l i e d a c r o s s t h e n a t i o n . I n 

terms of n o r t h e r n Canada, a l l t h e p r o v i n c e s would p r e f e r 

t o e x t e n d t h e i r b o u n d a r i e s n o r t h t o i n c l u d e t h e Yukon and 

t h e N o r t h West T e r r i t o r i e s . 

The Macdonald Commission 

between f e d e r a l and p r o v i n c i a l 

S t e v e n s o n w r i t e s : 

" . . . t h i s has been an e n d u r i n g f e a t u r e of 
C a n a d i a n p o l i t i c a l l i f e f o r more t h a n a 
c e n t u r y . Indeed i t has been so u b i q u i t o u s 
t h a t i t tends t o be t a k e n f o r g r a n t e d or 
t r e a t e d as synonymous w i t h f e d e r a l i s m r a t h e r 
t h a n as a d i s t i n c t phenomenon t o be a n a l y z e d , 
i n i t s own r i g h t " . 2 5 

C o n s e q u e n t l y , a c c o r d i n g t o Stevenson: 

" . . . t h e r e has been no s y s t e m a t i c s t u d y o f 
f e d e r a l - p r o v i n c i a l c o n f l i c t and not much 
a t t e n t i o n has been p a i d by s t u d e n t s o f t h e 
p o l i t i c a l system t o t h e mechanisms by w h i c h 
f e d e r a l - p r o v i n c i a l c o n f l i c t s a r e managed and 
r e s o l v e d " . 2 6 

r e c o g n i z e d t h e c o n f l i c t 

governments and, as G a r t h 
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T h i s t h e s i s a ttempts t o address t h i s v o i d by-

a n a l y z i n g t h e mechanism and p r o c e s s e s used t o r e s o l v e t h e 

Crow R a t e , w i t h emphasis on t h e i n t e r a c t i o n e f f e c t s 

between i n t e r e s t group a c t i o n and t h e c o n f l i c t between 

f e d e r a l and p r o v i n c i a l governments. 

The n e x t s e c t i o n d i s c u s s e s how t h e two l e v e l s of 

government i n Canada i n t e r a c t t o d e v e l o p and implement 

p o l i c i e s . 

2.1.2 Models o f F e d e r a l i s m 

From t h e d i s c u s s i o n so f a r i t i s p o s s i b l e t o 

d e s c r i b e f e d e r a l i s m as a k i n d of t e r r i t o r i a l d i v i s i o n of 

power between t h e l e v e l s of government, each h a v i n g 

s e p a r a t e and o v e r - l a p p i n g j u r i s d i c t i o n . The e v o l u t i o n of 

the modern Canadian a d m i n i s t r a t i v e s t a t e has i n c r e a s e d t h e 

need f o r f e d e r a l - p r o v i n c i a l c o o p e r a t i o n i n t h e development 

of p u b l i c p o l i c y . 

The p e r i o d between 1920s t o t h e 1960s d i d r e s u l t i n 

c o n s i d e r a b l e f e d e r a l - p r o v i n c i a l c o o p e r a t i o n and t h e 

e s t a b l i s h m e n t o f many s h a r e d - c o s t programs ( a t g r e a t 

expense t o b o t h t h e f e d e r a l and p r o v i n c i a l p u b l i c p u r s e ) 

and, as a r e s u l t , t h e term cooperative federalism i s used 
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t o d e s c r i b e i n t e r g o v e r n m e n t a l r e l a t i o n s d u r i n g t h a t time 

p e r i o d . B a s i c a l l y i t r e f l e c t s t h e view, " . . . t h a t Ottawa 

can n ot d i c t a t e t o t h e p r o v i n c e s ; r a t h e r i t must r e l y on 

t e c h n i q u e s o f d i p l o m a c y , p e r s u a s i o n and c o n s u l t a t i o n . " 2 7 

However, i t must be p o i n t e d out t h a t t h e i n i t i a t i v e s were 

u n d e r t a k e n w i t h f e d e r a l l e a d e r s h i p . The t e c h n i q u e s used 

were f e d e r a l use of t a x a t i o n , e x p e n d i t u r e , monetary 

p o l i c y and sp e n d i n g power. 

One o f t h e s t r o n g e s t p r a c t i t i o n e r s of c o o p e r a t i v e 

f e d e r a l i s m was Jean-Luc P e p i n . I n 1964 he w r o t e : 

" . . . t h e r e s h o u l d be no q u e s t i o n of o p p o s i n g 
c u l t u r e s , languages and ' n a t i o n s w i t h i n 
Canada. We s h o u l d r a t h e r seek t o l i n k them, 
a c h i e v i n g a s y n t h e s i s m i n d f u l of t h e r i g h t s 
and o b l i g a t i o n s of each of t h e m . " 2 8 

Mr. P e p i n a l s o o u t l i n e d s u p p o r t f o r p r i o r i t y of 

p r o v i n c i a l a u t h o r i t y i n c e r t a i n f i e l d s . T h i s s t r o n g 

p r o v i n c i a l s t a n c e , r e f l e c t e d i n a subsequent Task F o r c e 

R e p o r t on U n i t y , brought Mr. P e p i n i n t o c o n f l i c t w i t h Mr. 

Trudeau. Mr. P e p i n agrees t h a t h i s , " . . . d i f f e r i n g p o i n t 

o f v i e w on t h e C o n s t i t u t i o n w i t h Mr. Trudeau" p r o b a b l y l e d 

(1980) t o h i s appointment as T r a n s p o r t M i n i s t e r . 2 9 Chapter 

Four w i l l p r o v i d e i n s i g h t i n t o t h e s i g n i f i c a n c e o f t h i s 

i n c i d e n t . 
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D u r i n g a p e r i o d o f growth and p r o s p e r i t y (and w i t h 

t h e p o s s i b l e e x c e p t i o n of Quebec) few p r o v i n c e s o b j e c t e d 

t o t h e mas s i v e f e d e r a l i n t e r v e n t i o n i n p r o v i n c i a l a r e a s . 

But by t h e l a t e 1 9 6 0 s . t h i s changed. F i r s t , i n f l a t i o n made 

a l l s h a r e d c o s t programs more e x p e n s i v e and a f f e c t e d t h e 

e s t a b l i s h m e n t o f new programs and second, p r o v i n c e s began 

t o compete more d i r e c t l y w i t h each o t h e r and w i t h the 

f e d e r a l government. 

I n c r e a s e d i n t e r - p r o v i n c i a l and f e d e r a l - p r o v i n c i a l 

c o n s u l t a t i o n l e d t o i n c r e a s e d meetings between and among 

o f f i c i a l s o f t h e e l e v e n governments. D u p r e 3 0 a p p l i e s t h e 

term executive federalism, "...as embodying t h e r e l a t i o n s 

between t h e e l e c t e d and a p p o i n t e d o f f i c i a l s o f t h e 

e n e r g i z i n g e x e c u t i v e s of our f e d e r a l and p r o v i n c i a l l e v e l s 

of government." The prime mode used t o p r a c t i c e e x e c u t i v e 

f e d e r a l i s m was t h e i n t e r g o v e r n m e n t a l forum o r f e d e r a l -

p r o v i n c i a l c o n f e r e n c e . Between 1957 and 1977 i t i s 

e s t i m a t e d t h e r e were 158 m i n i s t e r i a l m eetings and an 

a d d i t i o n a l 335 meetings of f e d e r a l - p r o v i n c i a l o f f i c i a l s . 3 1 

G i v e n t h i s s c a l e o f meetings i t i s not d i f f i c u l t t o 

agree w i t h F l e t c h e r and W a l l a c e t h a t t h e p r o c e s s e s of 

e x e c u t i v e f e d e r a l i s m can be i d e n t i f i e d as a major 

impediment t o e f f e c t i v e c o n f l i c t management i n t h e system 
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and as a g e n e r a t o r of c o n f l i c t s themselves. 3-^ E x e c u t i v e 

f e d e r a l i s m i n v o l v e s c e n t r a l agents and s e n i o r C a b i n e t 

M i n i s t e r s n e g o t i a t i n g more fundamental i s s u e s . The f o c u s 

has s w i t c h e d from f u n c t i o n t o power and p r e s t i g e and on 

p r o t e c t i n g j u r i s d i c t i o n a l t u r f . 3 3 A c c o r d i n g t o S m i l e y : 

" I n t h e C anadian system of government t h e 
e x e c u t i v e has a v e r y wide d i s c r e t i o n - freedom 
from e f f e c t i v e c o n t r o l of t h e e l e c t e d 
l e g i s l a t u r e , of p a r t y o r g a n i z a t i o n s and, i n 
most c i r c u m s t a n c e s , of p r i v a t e i n t e r e s t 
g r o u p s . " 3 4 

T h i s i s compounded by a maze of d i v i d e d j u r i s d i c t i o n s 

between and among governments w h i c h adds c o m p l e x i t y , 

c o n f u s i o n and s e c r e c y t o n e g o t i a t i o n s . C a b i n e t Papers are 

k ept s e c r e t u n l e s s t h e r e are s t r a t e g i c reasons t o make 

them a v a i l a b l e t o t h e media o r i n t e r e s t groups as was t h e 

c a s e i n t h e Crow Rate d e b a t e . 

T h i s e s s e n t i a l l y p o l i t i c a l n a t u r e of e x e c u t i v e 

f e d e r a l i s m i s summarized by S m i l e y : 

" . . . t h e i n s t i t u t i o n s and p r o c e s s e s of e x e c u t i v e 
f e d e r a l i s m a r e d i s p o s e d towards c o n f l i c t r a t h e r 
t h a n harmony. F e d e r a l - p r o v i n c i a l summitry a l o n g 
w i t h t h e r e l a t e d phenomenon of a d m i n i s t r a t i v e 
r a t i o n a l i z a t i o n has weakened the c a p a c i t y of 
t h e system t o make p i e c e - m e a l and i n c r e m e n t a l 
a d j u s t m e n t s a c c o r d i n g t o t h e norms o f s c i e n t i f i c 
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and p r o f e s s i o n a l g r o u p i n g s . Even more 
c r u c i a l l y , t h e p u r s u i t of j u r i s d i c t i o n a l 
autonomy i n c r e a s i n g l y t a k e s p l a c e o u t s i d e a 
s h a r e d a c c e p t a n c e of c o n s t i t u t i o n a l and l e g a l 
norms about t h e r e s p e c t i v e powers o f t h e two 
o r d e r s o f g o v e r n m e n t " . 3 5 

The n a t u r a l e x t e n s i o n of e x e c u t i v e f e d e r a l i s m has 

been t h e development o f programs such as t h e r e v i s e d 

L i b e r a l Government's N a t i o n a l Energy Program of 1983 and 

t h e c u r r e n t PC Energy P o l i c y , b o t h of w h i c h are agreements 

reached on a collaborative b a s i s between o r among 

governments. There was l i t t l e o r no r o l e f o r p u b l i c 

i n t e r e s t groups o r even f o r P a r l i a m e n t t o d i s c u s s t h e s e 

p o l i c i e s . Audrey Doerr a s s e r t s t h a t : 

...the r a t e and scope of change i n f e d e r a l 
government a c t i v i t i e s have c o n t r i b u t e d t o t h e 
development of a h i g h l y complex system of 
s t r u c t u r e s and p r o c e s s e s by w h i c h government 
r e s p o n s i b i l i t i e s a r e d i s c h a r g e d and a c t i v i t i e s 
u n d e r t a k e n , and t h e e x p a n s i o n o f f e d e r a l and 
p r o v i n c i a l a c t i v i t i e s has t h r e a t e n e d t o make 
t h e c o n s t i t u t i o n a l d i v i s i o n of powers 
o b s o l e t e . 3 6 

A good example of c o l l a b o r a t i v e f e d e r a l i s m was t h e 

p o s i t i o n o f Prime M i n i s t e r Trudeau i n 1981 when he r e f u s e d 

t o a d d r e s s t h e Crow Rate i s s u e u n l e s s t h e w e s t e r n P r e m i e r s 

were i n agreement. T h i s d e c i s i o n was t a k e n d e s p i t e t h e 
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c a l l f o r change by some w e s t e r n a g r i c u l t u r a l o r g a n i z a t i o n s 

r e p r e s e n t i n g t h e m a j o r i t y of p r o d u c e r s . The Prime 

M i n i s t e r ' s p o s i t i o n was made i n P a r l i a m e n t on F e b r u a r y 12, 

1981. I n t e r e s t i n g l y t h i s p o s i t i o n came a f t e r almost one 

y e a r t o t h e day, t h e L i b e r a l s r e g a i n e d power. D e s p i t e 

s u p p o r t f o r change t o t h e Crow Rate from t h e major 

a g r i c u l t u r a l groups such as t h e Western A g r i c u l t u r e 

C o n f e r e n c e and t h e P r a i r i e Farm Commodity C o a l i t i o n , w h i c h 

r e p r e s e n t e d a l l p r a i r i e p r o d u c e r s , t h e Prime M i n i s t e r 

would not agree t o t a k e a c t i o n u n t i l a consensus e x i s t e d 

as t o how t h e r a t e s h o u l d be changed and t h a t t h e t h r e e 

p r a i r i e governments were p a r t of t h a t c onsensus. 

G i v e n t h e c o n t r a d i c t o r y government p r i o r i t i e s and t h e 

magnitude of i n t e r g o v e r n m e n t a l r e l a t i o n s , i t i s not 

s u r p r i s i n g t h a t t h e governments have e s t a b l i s h e d complex, 

c e n t r a l p o l i c y s t r u c t u r e s t o d e a l w i t h t h e s e m a t t e r s . The 

next s e c t i o n examines t h e r o l e and f u n c t i o n of t h e C a b i n e t 

system and i t s b u r e a u c r a t i c arms t h e " c e n t r a l a g e n c i e s " . 

2.1.3 The Cabinet System 

T h i s s e c t i o n d i s c u s s e s t h e t r a d i t i o n a l r o l e of t h e 

Ca n a d i a n C a b i n e t system and shows by example how t h e r o l e 

of r e g i o n a l m i n i s t e r s has changed over t i m e . I n a d d i t i o n 
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t h e s e c t i o n a n a l y z e s t h e d e c l i n e of L i b e r a l P a r t y s u p p o r t 

i n w e s t e r n Canada as a p a r t of a l a r g e r phenomenon i . e . , 

t h e e r o s i o n of t h e n a t i o n a l p a r t y system. 

The b a s i c purpose of any C a b i n e t system i s t o r e a c h 

t i m e l y d e c i s i o n s i n a way t h a t w i l l s a t i s f y t h e 

government's p r i o r i t i e s and needs, w h i l e m a i n t a i n i n g t h e 

c o l l e c t i v e r e s p o n s i b i l i t y of t h e C a b i n e t M i n i s t e r s . 3 7 

T h i s d e f i n i t i o n has s i g n i f i c a n t meaning as i t a p p l i e s t o 

th e Canadian C a b i n e t . Under t h e Canadian p a r l i a m e n t a r y 

system t h e C a b i n e t , c h a i r e d by t h e Prime M i n i s t e r , i s t h e 

supreme d e c i s i o n - m a k i n g i n s t i t u t i o n i n Canada. I t i s t h e 

Prime M i n i s t e r who chooses w h i c h member from t h e g o v e r n i n g 

p a r t y w i l l be a p p o i n t e d t o t h e C a b i n e t . I t has become a 

Canad i a n p o l i t i c a l t r a d i t i o n t o a p p o i n t a t l e a s t one 

member not n e c e s s a r i l y j u s t from e v e r y r e g i o n but from 

e v e r y p r o v i n c e . I n a d d i t i o n any Prime M i n i s t e r must t a k e 

account o f s p e c i f i c p a r l i a m e n t a r y , economic and p e r s o n a l 

f a c t o r s i n d e s i g n i n g a C a b i n e t system i n w h i c h m i n i s t e r s 

can make p o l i c y and e x p e n d i t u r e d e c i s i o n s . 

The s i z e of t h e C a b i n e t has i n c r e a s e d from t h e 

16-19 members o f t h e 1935 Mackenzie K i n g C a b i n e t t o t h e 

p r e s e n t 40-member Mu l r o n e y C a b i n e t . 3 8 The d e c i s i o n - m a k i n g 

p r o c e s s has changed as w e l l and t h i s w i l l be d i s c u s s e d i n 
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t h e f o l l o w i n g s e c t i o n on - C e n t r a l A g e n c i e s . 

A unique and somewhat u n d e r - a p p r e c i a t e d 

c h a r a c t e r i s t i c of t h e Canadian C a b i n e t system i s t h a t , as 

t h e supreme d e c i s i o n - m a k i n g i n s t i t u t i o n i n Canada, t h e r e 

a r e v i r t u a l l y no checks and b a l a n c e s on t h i s power. 

U n l i k e t h e U n i t e d S t a t e s where power i s s h a r e d among the 

S e n a t e , House of R e p r e s e n t a t i v e s and t h e C a b i n e t and, 

u n l i k e many European c o u n t r i e s w h i c h have e l e c t e d Upper 

Houses w i t h v a r i o u s forms of v e t o power, t h e Canadian 

C a b i n e t has no such c h e c k s . However, t h e r u l i n g p a r t i e s ' 

caucus can a f f e c t government p o l i c y . T h i s was d r a m a t i c a l l y 

d e m o n s t r a t e d i n t h e Crow Rate debate when s t r o n g o p p o s i t i o n 

from Quebec L i b e r a l s had a s i g n i f i c a n t a f f e c t on t h e f i n a l 

a pproach t a k e n by t h e government. As a l r e a d y d i s c u s s e d 

t h e n o n - e l e c t e d Senate has seldom used i t s power and t h e 

Prime M i n i s t e r , t h r o u g h t h e concept of P a r t y d i s c i p l i n e , 

does not have t o w o r r y about h i s own members v o t i n g 

a g a i n s t h i s w i s h e s i n t h e House of Commons. I n a d d i t i o n , 

C a b i n e t s o l i d a r i t y ( B r i t i s h t r a d i t i o n s ) e n s u r e s t h a t any 

m i n i s t e r who d i s a g r e e s w i t h t h e Prime M i n i s t e r cannot 

v o i c e h i s d i s s e n s i o n p u b l i c l y w i t h o u t r e s i g n i n g . 

R e s i g n a t i o n s o f m i n i s t e r s from t h e f e d e r a l C a b i n e t over 

p o l i c y d i f f e r e n c e s a r e r a r e and, up t o 1984, o n l y a 

h a n d f u l have done s o . 3 9 
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The demands p l a c e d on i n d i v i d u a l C a b i n e t members are 

onerous. They have t o manage l a r g e l i n e departments e.g. 

t h e t r a n s p o r t m i n i s t e r must manage a department w i t h 

a p p r o x i m a t e l y 20,000 employees. I n a d d i t i o n such l a r g e 

and d i v e r s e o r g a n i z a t i o n s as A i r Canada, CN R a i l , t h e S t . 

Lawrence Seaway A u t h o r i t y , t h e Canada P o r t s C o r p o r a t i o n 

and t h e C a n a d i a n T r a n s p o r t Commission a l l r e p o r t t o 

P a r l i a m e n t t h r o u g h t h e M i n i s t e r of T r a n s p o r t . As such, 

t h e t r a n s p o r t m i n i s t e r i s a f a v o u r i t e t a r g e t o f s p e c i a l 

i n t e r e s t groups and f e l l o w Members of P a r l i a m e n t who want 

t o d i s c u s s problems and p o l i c i e s a f f e c t i n g t h e i r s e c t o r or 

c o n s t i t u e n c y . G i v e n t h i s heavy w o r k l o a d , one can 

a p p r e c i a t e how much time such a m i n i s t e r , has t o r e v i e w 

documents p r e p a r e d by o t h e r f e d e r a l departments b e f o r e 

a t t e n d i n g a C a b i n e t m e e t i n g . I n t u r n , one wonders how 

many C a b i n e t M i n i s t e r s f u l l y u n d e r s t o o d or even had t h e 

t i m e t o read t h e 110 page Memorandum t o C a b i n e t s u b m i t t e d 

by Mr. P e p i n on J u l y 9, 1982 w h i c h c o n t a i n e d a p r o p o s a l t o 

r e s o l v e t h e Crow Rate i s s u e . Mr. P e p i n ' s p r o p o s a l would 

commit t h e p u b l i c p u r s e t o an e x p e n d i t u r e o f $3.7 b i l l i o n 

i n t h e f i r s t f o u r y e a r s f o l l o w i n g i t s i m p l e m e n t a t i o n . 

To a d d r e s s onerous demands on m i n i s t e r s ' t i m e , t h e 

P e a r s o n C a b i n e t i n t r o d u c e d a number of ad hoc committees, 
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i n c l u d i n g t h e p o w e r f u l P r i o r i t i e s and P l a n n i n g Committee, 

to d e v e l o p government p r i o r i t i e s i n t h e o v e r a l l f i s c a l 

s i t u a t i o n . 4 0 Under t h e Trudeau C a b i n e t , t h e P l a n n i n g and 

P r i o r i t i e s Committee e v o l v e d i n t o an I n n e r C a b i n e t and, 

s i n c e many of t h e key m i n i s t e r s were r e p r e s e n t e d on t h i s 

committee and because th e Prime M i n i s t e r c h a i r e d t h i s 

committee, i t s d e c i s i o n s were a c c e p t e d by t h e f u l l C a b i n e t . 

He a l s o i n t r o d u c e d a f u l l range o f o t h e r C a b i n e t 

Committees. The C l a r k C a b i n e t , i n 1979, o f f i c i a l l y 

r e c o g n i z e d an I n n e r C a b i n e t and a p p o i n t e d 12 members t o 

t h i s key d e c i s i o n - m a k i n g body. The Trudeau C a b i n e t of 

1980 a b o l i s h e d t h e I n n e r C a b i n e t and i n i t s p l a c e b o t h t h e 

f u l l C a b i n e t o f 37 members and t h e P r i o r i t i e s and P l a n n i n g 

Committee had a u t h o r i t y t o t a k e f i n a l d e c i s i o n s . 4 1 As 

w i l l be d i s c u s s e d i n t h e n e x t s e c t i o n , Mr. Trudeau a l s o 

r e t a i n e d t h e Program and E x p e n d i t u r e Management System 

(PEMS) and e s t a b l i s h e d a t t h e p u b l i c s e r v i c e l e v e l a 

M i n i s t r y o f S t a t e f o r Economic and R e g i o n a l Development 

(MSERD) and w i t h i n t h a t m i n i s t r y e s t a b l i s h e d F e d e r a l 

Economic Development C o o r d i n a t o r s (FEDC) i n each p r o v i n c e . 

I t i s i n t e r e s t i n g t o note t h a t FEDC's were e s t a b l i s h e d on 

a p r o v i n c i a l , not on a r e g i o n a l b a s i s . B o t h MSERD and 

FEDC would p l a y s i g n i f i c a n t r o l e s i n t h e Crow Rate d e b a t e . 
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B r o k e r a g e t h e o r y , w h i c h has dominated th e C anadian 

p o l i t i c a l s c i e n c e f i e l d argues t h a t n a t i o n a l p o l i t i c a l 

p a r t i e s must encompass a l l t h e e s s e n t i a l i n t e r e s t s i n t h e 

c o u n t r y i f b o t h a m a j o r i t y i s t o be s e c u r e d and m i n o r i t y 

r i g h t s g u a r a n t e e d . 4 2 I t i s beyond the scope of t h i s 

t h e s i s t o a n a l y z e how C a b i n e t s have p l a y e d out t h i s r o l e 

o v e r t h e y e a r s but t o t h e degree t h a t v a r i o u s r e g i o n a l , 

s e c t o r i a l and p r o v i n c i a l c o n c e r n s are r a i s e d a t t h e 

C a b i n e t l e v e l does suggest t h a t i n absence of an e l e c t e d 

Senate t h e " . . . C a b i n e t has become the t r u l y f e d e r a l body 

i n Canada p e r f o r m i n g th e same f u n c t i o n as t h e Senate i n 

t h e U n i t e d S t a t e s " . 4 3 

R o l e of t h e R e g i o n a l M i n i s t e r 

The main problem f a c i n g any C a b i n e t i s t h e r e g i o n a l 

d i m e n s i o n of n a t i o n a l p o l i c y i n Canada, w h i c h has always 

been b o t h a c o n t r o v e r s i a l and a complex s u b j e c t . The 

p r i n c i p l e s o f e q u a l i t y and e q u i t y have meant t h a t n a t i o n a l 

p o l i c y has had t o accommodate on t h e one hand demands t h a t 

C anadians be t r e a t e d e q u a l l y wherever t h e y r e s i d e and, on 

t h e o t h e r hand, demands t h a t n a t i o n a l p o l i c y r e c o g n i z e t h e 

need t o t r e a t " r e g i o n s d i f f e r e n t l y " . 4 4 

However t h e l o g i c of C a b i n e t government and t h e 
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c o n c o m i t a n t s t r i c t p a r t y d i s c i p l i n e s h a r p l y reduce t h e 

a b i l i t y of t h e f e d e r a l government t o r e f l e c t w i t h i n i t s e l f 

Canada's r e g i o n a l d i v e r s i t y . 4 5 The concept o f m i n i s t e r s 

as r e g i o n a l power b r o k e r s has changed over t h e l a s t t h i r t y 

y e a r s . A l a n C a i r n s has d e s c r i b e d t h i s t r a n s f o r m a t i o n : 

. . . e a r l y C a b i n e t s were c o l l e c t i o n s o f r e g i o n a l 
n o t a b l e s w i t h independent p o l i t i c a l bases of 
t h e i r own who p o w e r f u l l y a s s e r t e d t h e needs 
of t h e i r p r o v i n c e s a t t h e h i g h e s t p o l i t i c a l 
l e v e l i n t h e l a n d . The d e v e l o p i n g ascendancy 
at t h e Prime M i n i s t e r ' s o f f i c e (PMO), w h i c h 
has c u l m i n a t e d i n i t s a l l e g e d p r e s i d e n t i a l -
i z a t i o n under Trudeau, was made l e s s v i s i b l e 
t o h i s p r e d e c e s s o r s . R e g i o n a l spokesmen of 
t h e c a l i b r e and a u t h o r i t y of Jimmy G a r d i n e r 
. . . c o n t i n u e d i n t o t h e m i d d l e decades of t h e 
2 0 t h c e n t u r y . Now however r e g i o n a l spokesmen 
of such power and a u t h e n t i c i t y a r e o n l y 
memories. A l t h o u g h t h e r e g i o n a l b a s i s o f 
C a b i n e t appointment c o n t i n u e s , t h e r e g i o n a l 
power b r o k e r s are g o n e . 4 6 

S i n c e t h i s t h e s i s f o c u s e s on t h e r o l e o f a C a b i n e t 

M i n i s t e r i n p o l i c y development i t i s n e c e s s a r y t o compare 

t h e r o l e of Jimmy G a r d i n e r t o t h a t of h i s l a t t e r d a y 

c o u n t e r p a r t s O t t o Lang and Jean-Luc P e p i n . 

James G. G a r d i n e r was t h e f e d e r a l M i n i s t e r of 

A g r i c u l t u r e from 1935 t o 1957 (a r e c o r d ) and was a former 

P r e m i e r o f Saskatchewan. O t t o Lang was M i n i s t e r of 

T r a n s p o r t between 1974 and 1979. Jean-Luc P e p i n was 
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M i n i s t e r o f T r a n s p o r t between 1980 and 1983.* 

I t i s i n t e r e s t i n g t o compare f e a t u r e s of each of 

t h e s e t h r e e m i n i s t e r s as t h e y r e l a t e t o t h e p r a i r i e s . 

Each m i n i s t e r was a t one ti m e c o n s i d e r e d t o be t h e 

" R e g i o n a l M i n i s t e r of t h e P r a i r i e s " . D a v i d E. Smith and 

Norman W a r d 4 7 a r e j o i n t l y w r i t i n g a b i o g r a p h y on 

James G. G a r d i n e r . Through a c c e s s t o t h e G a r d i n e r Papers 

t h e y have d e s c r i b e d t h e 22 y e a r c a r e e r o f G a r d i n e r as a 

p e r i o d when, " . . . r e g i o n a l l y p o w e r f u l f e d e r a l m i n i s t e r s 

i n j e c t e d p r o v i n c i a l i n t e r e s t s i n t o c e n t r a l government 

i n s t i t u t i o n s " . Today t h e concept o f r e g i o n a l m i n i s t e r s 

does not e x i s t . They have been r e p l a c e d as Smit h and Ward 

suggest by: 

. . . s t r o n g p r o v i n c i a l p o l i t i c i a n s c h a l l e n g i n g 
governments i n Ottawa and f i r s t m i n i s t e r s ' 
c o n f e r e n c e s competing w i t h C a b i n e t as t h e forum i n 
whi c h r e g i o n a l i n t e r e s t s a r e e x p r e s s e d . 4 8 

T h i s assessment i s s u p p o r t e d by Matheson who s t a t e s 

t h e f e d e r a l - p r o v i n c i a l c o n f e r e n c e has l e d t o C a b i n e t ' s 

d e c l i n e as an i n s t r u m e n t o f r e g i o n a l a c c o m m o d a t i o n 4 9 and 

by Simeon who b e l i e v e s t h e f a i l u r e of t h e N a t i o n a l P a r t y 

*Both Mr. Lang and Mr. Pepin held other Cabinet positions at other times but it 
is their tenure as Transport Minister which is of importance here. 
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System l e d t o t h e f o r m a t i o n of t h e F i r s t M i n i s t e r s ' 

C o n f e r e n c e . 5 0 Smith and W a r d 5 1 d e t e r m i n e d t h a t t h e r e were 

t h r e e u n i q u e f e a t u r e s t o G a r d i n e r ' s s t y l e of r e g i o n a l 

m i n i s t e r . These d i s t i n c t i o n s were: 

1. H i s b e l i e f t h a t when the p e o p l e have v o t e d a 
m a j o r i t y government, m i n o r i t y i n t e r e s t s 
s h o u l d not be a l l o w e d t o i n t e r f e r e . 

2. I n C a b i n e t , t h e p r i z e went t o t h e m i n i s t e r 
who c o u l d c o n v i n c e C a b i n e t t o s u p p o r t him. 

3. H i s f e r v e n t d e s i r e t o make r e g i o n a l i s s u e s 
i m p o r t a n t on a n a t i o n a l b a s i s . 

C e r t a i n l y t h e r e i s n o t h i n g u n i q u e t o G a r d i n e r ' s model 

s i n c e b o t h Lang and P e p i n f u n c t i o n e d i n C a b i n e t s c o m p r i s e d 

of members who would agree w i t h t h e G a r d i n e r approach. 

Where G a r d i n e r d e p a r t s from Lang and P e p i n i s i n t h e 

manner i n w h i c h he a p p l i e d t h e above c h a r a c t e r i s t i c s . 

G a r d i n e r had l i t t l e f a i t h i n s e n i o r b u r e a u c r a c y and an 

o b s e s s i o n t h a t among h i s c o l l e a g u e s t h e r e was a 

p r e - d i s p o s i t i o n t o see t h e c o u n t r y from a c e n t r a l C anadian 

p e r s p e c t i v e . 5 2 No i s s u e p r o b a b l y d e m o n s t r a t e s t h i s 

p o s i t i o n b e t t e r t h a n th e i s s u e of t h e s o u t h Saskatchewan 

R i v e r Dam. No i s s u e on t h e p r a i r i e s , s i n c e t h e d r o u g h t of 

t h e 1930s, c o u l d compare t o Saskatchewan's b e l i e f t h a t a 

dam was u r g e n t l y needed. G a r d i n e r s u p p o r t e d t h i s b e l i e f 
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and spent most of h i s c a r e e r i n Ottawa a t t e m p t i n g t o 

c o n v i n c e th e f e d e r a l government t o c o n s t r u c t a p r o j e c t 

w h i c h he b e l i e v e d would be "the g r e a t e s t achievement i n 

Saskatchewan toward t h e development i n C a n a d a " . 5 3 

I t i s i n t e r e s t i n g t o n o te t h a t t h e dam l e n t i t s e l f t o 

be an i s s u e t h a t s h o u l d have been s u p p o r t e d as a r e g i o n a l 

i s s u e w i t h b a c k i n g by a l l f e d e r a l members and a l l t h r e e 

p r a i r i e P r e m i e r s . T h i s was not t h e c a s e as t h e M a n i t o b a 

f e d e r a l L i b e r a l s were opposed as were t h e P r e m i e r s of 

Saskatchewan and M a n i t o b a . 5 4 

The main problem w i t h t h e dam was t h a t i t was debated 

on a p o l i t i c a l b a s i s . There appears t o be no b e n e f i t - c o s t 

s t u d i e s u n d e r t a k e n w h i c h would show t h a t t h e r e was a r e a l 

need f o r a dam but G a r d i n e r b e l i e v e d t h a t i n Saskatchewan 

t h e r e was a p e r c e i v e d need f o r such an u n d e r t a k i n g . As 

former Saskatchewan P r e m i e r A l a n B l a k e n e y has s t a t e d 

" w e s t e r n e r s b e l i e v e t h a t f e d e r a l p o l i c y c o n s t r a i n s t h e i r 

r e g i o n and i n p o l i t i c s , b e l i e f s and p e r c e p t i o n s m a t t e r " . 5 5 

The f a i l u r e o f t h e L i b e r a l s t o b u i l d t h e dam 

s i g n a l l e d t h e end t o t h e c a r e e r o f Jimmy G a r d i n e r and 

p r o b a b l y t o t h e end of t h e p o w e r f u l r e g i o n a l m i n i s t e r 

phenomenon. I t a l s o c o i n c i d e d w i t h t h e d e c l i n e o f t h e 

L i b e r a l P a r t y i n w e s t e r n Canada. 
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D e c l i n e of t h e L i b e r a l P a r t y i n Western Canada 

An e x a m i n a t i o n of f e d e r a l e l e c t i o n r e s u l t s between 

1953 and 1980 show a s t e a d y d e c l i n e i n s u p p o r t f o r t h e 

f e d e r a l L i b e r a l s i n w e s t e r n Canada. The 1968 e l e c t i o n i s 

the e x c e p t i o n and t h i s can be a t t r i b u t e d t o t h e phenomenon 

of "Trudeaumania". The d e c l i n e i n e l e c t o r a l s u p p o r t f o r 

the L i b e r a l s began i n 1957 f o l l o w i n g t h e e l e c t i o n of t h e 

" P r o g r e s s i v e C o n s e r v a t i v e " m i n o r i t y government l e d by 

Saskatchewan's John D i e f e n b a k e r . Mr. D i e f e n b a k e r 

i m m e d i a t e l y announced h i s i n t e n t i o n t o b u i l d t h e South 

Saskatchewan Dam. I n a d d i t i o n he e s t a b l i s h e d t h e Prairie 

Grain Advance Payment Act. T h i s A c t encouraged t h e Canadian 

Wheat Board t o s e t p r i c e s f o r wheat and make payments t o 

p r a i r i e g r a i n p r o d u c e r s b e f o r e t h e Board a c t u a l l y knew 

what p r i c e i t would e v e n t u a l l y r e c e i v e f o r t h e g r a i n . The 

f e d e r a l government i s committed t o pay f o r any s h o r t f a l l 

i n f u n d s . Mr. D i e f e n b a k e r a l s o a p p o i n t e d former M a n i t o b a 

P r e m i e r John B r a c k e n t o head a R o y a l Commission on t h e 

a l l o c a t i o n of b o x c a r s f o r g r a i n . 

I n t h e f o l l o w i n g e l e c t i o n of 1958,* t h e PC's went from 

*(1) Jimmy Gardiner lost his Melville seat in the 1958 general election ending 
41 years of service as either an MP or ML A. 

(2) The dam originally begun by Mr. Diefenbaker was completed in 1968 
under Liberal Prime Minister Lester Pearson. The dam was named after 
Jimmy Gardiner and the dam-made lake was named after John 
Diefenbaker. 
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3 s e a t s and 23 per c e n t of t h e v o t e i n Saskatchewan t o 16 

out of 17 s e a t s and 51 per c e n t of t h e v o t e . I n t h e n i n e 

subsequent e l e c t i o n s , t h e PC P a r t y r e c e i v e d more v o t e s i n 

Saskatchewan t h a n any o t h e r P a r t y . The dam, completed i n 

t h e l a t e 1960s at a c o s t of $200 m i l l i o n hence has never 

come c l o s e t o p l a y i n g t h e r o l e e n v i s a g e d over t h e y e a r s by 

i t s s u p p o r t e r s . P r i m a r y g r a i n p r o d u c e r s have p r e f e r r e d t o 

grow c r o p s w h i c h r e q u i r e m i n i m a l e f f o r t such as wheat and 

b a r l e y i n p l a c e of c r o p s l i k e sugar b e e t s w h i c h r e q u i r e 

e x p e n s i v e i r r i g a t i o n from t h e dam and c o n s t a n t e f f o r t t o 

grow and h a r v e s t . 

Both D a v i d S m i t h 5 6 and B a r r y W i l s o n 5 7 have c o n c l u d e d 

-that t h e L i b e r a l s f a i l u r e t o b u i l d t h e dam, whether 

a c t u a l l y needed o r n o t , was a major f a c t o r i n t h e sub

sequent d e c l i n e o f t h e L i b e r a l P a r t y ( f e d e r a l l y and 

p r o v i n c i a l l y ) i n Saskatchewan. The q u e s t i o n of " p e r c e i v e d 

need" r e q u i r e s f u r t h e r a n a l y s i s s i n c e t h i s was a q u e s t i o n 

w h i c h p l a y e d a c e n t r a l r o l e i n t h e Crow de b a t e . 

I t was T r a n s p o r t M i n i s t e r O t t o Lang who was t o l e a r n 

t h e r e a l l e s s o n of p u b l i c p o l i c y development i n t h e 

p r a i r i e s i n t h e 1970s. U n l i k e Jimmy G a r d i n e r , O t t o Lang 

was a h i g h l y e d u c a t e d t e c h n o c r a t who b e l i e v e d t h a t b a s i c 

and s t r u c t u r a l changes were r e q u i r e d t o modernize t h e 

g r a i n h a n d l i n g and t r a n s p o r t system on t h e p r a i r i e s . 
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Table 1: The Liberals in Saskatchewan 1968-1980 l i s t s t h e 

reasons ( l e f t - h a n d e d column) p r o v i d e d by Smith and W i l s o n 

w h i c h t h e y a l l e g e l e d t o t h e d e c l i n e of t h e L i b e r a l P a r t y . 

Table 1: The Li b e r a l s i n Saskatchewan 1968-1980 

Reasons f o r D e c l i n e a c c o r d i n g L i b e r a l Record & Ev e n t s 
t o S m i t h / W i l s o n ' 

- P a r t y o r g a n i z a t i o n and 
p o l i c y f a v o u r e d 
C e n t r a l Canada 

- M i n i s t e r i a l i s t s 
- Resource p o l i c y -

e n f o r c e d dependence 
- South Saskatchewan Dam 

($200 m i l l i o n ) b u i l t 
by D i e f e n b a k e r r a t h e r 
t h a n P e a r s o n 
A g r i c u l t u r a l P o l i c y 

- R e s i s t a n c e t o advance 
g r a i n payments 

- O p e r a t i o n L I F T 
- B r a n c h l i n e abandonment 
- Change i n Crow Rate 

P o p u l a r i t y o f D i e f e n b a k e r 
P a r t i c i p a t o r y democracy 
Western Economic Opport

u n i t i e s C o n f e r e n c e (WEOC) 
Report on B i l i n g u a l i s m / 

B i c u l t u r a l i s m 
O f f i c i a l Languages A c t 
M e t r i c Commission 

A g r i c u l t u r a l P o l i c y 

G r a i n s t a b i l i z a t i o n p l a n 
R e t e n t i o n o f most b r a n c h 

l i n e s 
M o d e r n i z a t i o n of g r a i n 

system ($1.7 b i l l i o n ) 
Change i n Crow Rate 

The i t e m s on t h e r i g h t - h a n d column a r e c o m p i l e d by 

t h e a u t h o r t o show t h e L i b e r a l achievements and t h e 

p o l i c i e s w h i c h p r o b a b l y a f f e c t e d t h e i r s t a n d i n g on t h e 

p r a i r i e s . 
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The two g e n e r a l reasons f o r t h e d o w n f a l l of t h e 

L i b e r a l s , s u g g e sted by Smith and W i l s o n , were th e 

s t r u c t u r e of t h e L i b e r a l P a r t y w h i c h was c e n t r e d i n 

O n t a r i o and Quebec and t h e concept of " m i n i s t e r i a l i s m " 

w h i c h t h e y a l l e g e r e s u l t e d i n C a b i n e t M i n i s t e r s t a k i n g a 

p a t e r n a l a t t i t u d e towards t h e west by i g n o r i n g i t s 

c o n c e r n s . However t h e L i b e r a l s i n t h e west e n c o u n t e r e d 

s u s t a i n i n g p o p u l a r i t y f o r D i e f e n b a k e r w h i c h t h e y t r i e d t o 

c o u n t e r w i t h t h e mention of a " p a r t i c i p a t o r y democracy" 

p o l i c y i n e s t a b l i s h i n g P a r t y p r i o r i t i e s . I n a d d i t i o n t h e 

L i b e r a l s h e l d t h e Western Economic O p p o r t u n i t i e s 

C o n f e r e n c e i n 1973 t o address a l l e g e d w e s t e r n g r i e v a n c e s . 

I n terms of a g r i c u l t u r a l p o l i c i e s t h e L i b e r a l s were 

blamed f o r e s t a b l i s h i n g O p e r a t i o n LIFT (Lower I n v e n t o r y 

For Tomorrow) wh i c h encouraged g r a i n p r o d u c e r s t o t a k e 

l a n d out o f p r o d u c t i o n i n 1972. I n 1973, g r a i n p r i c e s 

s o a r e d and many p r a i r i e p r o d u c e r s c o u l d not t a k e f u l l 

advantage of t h e h i g h e r p r i c e s and t h e r e f o r e t h e L i b e r a l s 

were blamed. 

S m i t h a l s o argues t h a t t h e F e d e r a l C a b i n e t e i t h e r 

e s t a b l i s h e d programs such as i t s r e s o u r c e p o l i c y , w h i c h he 

b e l i e v e s f a v o u r e d t h e consumer p r o v i n c e s o f O n t a r i o and 

Quebec o v e r t h e r e s o u r c e p r o v i n c e s of A l b e r t a and 
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Saskatchewan, o r f a i l e d t o respond i n t h e case of 

a g r i c u l t u r e t o t h e needs of t h e p r a i r i e s . Mr. Lang f a c e d 

an environment t o e s t a b l i s h p o l i c y on t h e p r a i r i e s much 

more h o s t i l e t h a n t h a t w h i c h f a c e d G a r d i n e r . Mr. Lang was 

opposed by t h e f e d e r a l P r o g r e s s i v e C o n s e r v a t i v e s who were 

t h e predominant p a r t y on t h e p r a i r i e s d u r i n g t h e 1970s and 

th e t h r e e p r a i r i e P r e m i e r s . Moreover, Mr. Lang was f a c e d 

w i t h a s i t u a t i o n of h a v i n g t o modernize a g r a i n h a n d l i n g 

and t r a n s p o r t system w h i c h had become a r c h a i c * 

The r e s u l t was t h a t e v e r y e f f o r t by Mr. Lang t o 

implement s t r u c t u r a l changes t o t h e system was met by 

s t i f f r e s i s t a n c e . R h e t o r i c and a d v e r s a r i a l p o l i t i c s r u l e d 

t h e day as e v e r y b r a n c h l i n e abandoned was c o n s i d e r e d a 

d e a t h k n e l l on t h e p r a i r i e s . A p p r o x i m a t e l y 85 per ce n t of 

th e r a i l l i n e network, w h i c h was e s t a b l i s h e d i n t h e l a t e 

1930s when h o r s e haulage was a f a c t o r , i s s t i l l i n p l a c e 

t o d a y . The f a c t t h a t n e a r l y o n e - h a l f o f a l l b r a n c h l i n e 

m i l e a g e abandoned t o d a t e (1984) had a l r e a d y been 

abandoned by g r a i n p r o d u c e r s has never r e c e i v e d p u b l i c 

r e c o g n i t i o n . P e r c e p t i o n and mythology were t h e f a c t o r s 

w h i c h g r e a t l y i n f l u e n c e d g r a i n h a n d l i n g and t r a n s p o r t 

p o l i c y i n t h e 1970s. 

*The problems associated with the grain handling and transport system are 
discussed in detail in Chapter Four. 
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To what degree th e c o n s t r u c t i o n of a $200 m i l l i o n 

dam, t h a t was never r e a l l y r e q u i r e d f o r i r r i g a t i o n 

p u r p o s e s , has e n a b l e d th e PC's t o dominate t e n e l e c t i o n s 

i n Saskatchewan cannot be f u l l y answered. I n t u r n , 

O t t o Lang was f a r more s u c c e s s f u l i n w i n n i n g th e s u p p o r t 

of h i s C a b i n e t c o l l e a g u e s t h a n was Jimmy G a r d i n e r . I n t h e 

1970s Mr. Lang was r e s p o n s i b l e f o r o v er $1.7 b i l l i o n of 

t r a n s p o r t r e l a t e d p r o j e c t s on t h e p r a i r i e s y e t h i s p a r t y 

ended up i n 1980 w i t h o n l y two s e a t s i n a l l of w e s t e r n 

Canada. Mr. Lang l o s t h i s Saskatchewan s e a t i n t h e 1979 

e l e c t i o n . . The two L i b e r a l s e a t s i n 1980 were b o t h l o c a t e d 

i n W i n n i p e g . 

S m i t h argues t h a t t h e d e c l i n e of t h e L i b e r a l p a r t y 

was caused by i t s i n s e n s i t i v i t y towards t h e west 

p a r t i c u l a r l y t h e L i b e r a l s ' f a i l u r e t o r e c o g n i z e t h a t t h e 

p r a i r i e s , under L a u r i e r , had become f o r t h e w o r l d 

"synonomous w i t h Canada". An o p p o s i t e argument i s t h a t as 

t h e n a t i o n a l p a r t y i n power, between 1963 and 1984, t h e 

L i b e r a l s had become synonomous w i t h u n r e a l i z e d 

e x p e c t a t i o n s . I n terms of p o l i c y , t h e O f f i c i a l Languages 

A c t and t h e M e t r i c Commission p r o b a b l y had a g r e a t e r 

e f f e c t t h a n d i d O t t o Lang's p e r c e i v e d t r a n s p o r t and 

a g r i c u l t u r a l p o l i c i e s , on t h e d e c l i n e o f t h e L i b e r a l p a r t y . 
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I t i s a p p r o p r i a t e t o p o i n t out t h a t t h i s was the 

c o n t e x t of t h e c i r c u m s t a n c e s t h a t f a c e d Jean-Luc P e p i n on 

March 3, 1980 when he was a p p o i n t e d T r a n s p o r t M i n i s t e r . 

He f a c e d a s i t u a t i o n where t h e s t r u c t u r a l changes r e q u i r e d 

t o modernize t h e t r a n s p o r t system were s t i l l n ot i n p l a c e 

and many a g r i c u l t u r a l groups l o b b i e d f o r such changes. 

However P e p i n , e l e c t e d i n an Ottawa r i d i n g , knew t h a t he 

would be c o n f r o n t e d w i t h t h e same " m i s c o n c e p t i o n t h e o r y " 

t h a t l e d t o t h e demise of O t t o Lang. C h a p t e r F i v e 

documents t h e P e p i n s t r a t e g y t o d e a l w i t h t h i s conundrum. 

Summary 

T h i s s e c t i o n d i s c u s s e s t h e t r a d i t i o n a l r o l e of t h e 

Cana d i a n C a b i n e t system. I t shows how t h e r e g i o n a l 

d i m e n s i o n i n C a b i n e t has d i m i n i s h e d i n r e c e n t t i m e s . 

P r o v i n c i a l P r e m i e r s p r o v i d e t h e b a s i c " p r o v i n c i a l " 

v i e w p o i n t as opposed t o f e d e r a l C a b i n e t M i n i s t e r s w h i c h 

r e p r e s e n t a " r e g i o n " i n C a b i n e t " 

S p e c i a l emphasis i s g i v e n t o James G a r d i n e r t o 

i l l u s t r a t e t h e t r a d i t i o n a l r e g i o n a l m i n i s t e r ' s r o l e . A 

c o m p a r i s o n i s made t o a t y p i c a l contemporary C a b i n e t 

M i n i s t e r on t h e p r a i r i e s ( O t t o Lang) t o document the 
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changed environment f a c e d by c u r r e n t C a b i n e t M i n i s t e r s . 

The r o l e p l a y e d by Mr. P e p i n i s not s p e c i f i c a l l y 

d i s c u s s e d ( t h i s i s done i n Chapter F i v e ) because he 

e v e n t u a l l y was t o be seen as a " p r a i r i e r e g i o n a l m i n i s t e r " 

even though he r e p r e s e n t e d a h i g h income urban r i d i n g i n 

Ottawa. 

2.1.4 R o l e o f t h e C e n t r a l A g e n c i e s 

The p r e c e d i n g s e c t i o n d i s c u s s e s t h e r o l e of t h e 

C a b i n e t and t h e C a b i n e t M i n i s t e r i n p o l i c y development. 

T h i s s e c t i o n d e a l s w i t h another complex, c e n t r a l p o l i c y 

s t r u c t u r e , t h e C e n t r a l A g e n c i e s . 

The r o l e o f t h e C e n t r a l A g e n c i e s such as t h e Prime 

M i n i s t e r ' s O f f i c e (PMO), P r i v y C o u n c i l (PCO), T r e a s u r y 

Board (TB) and Department of F i n a n c e (FIN) w i l l be 

a n a l y z e d , p a r t i c u l a r l y s i n c e t h e s e a g e n c i e s were d i r e c t l y 

i n v o l v e d i n t h e Crow Rate debate. S i m i l a r a g e n c i e s are 

p a r t o f t h e p r o v i n c i a l governmental s t r u c t u r e . 

The f u n c t i o n of C e n t r a l A g e n c i e s ( f e d e r a l and 

p r o v i n c i a l ) i s t o p r o v i d e c o o r d i n a t i o n of government 
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programs and p r i o r i t i e s . N o t w i t h s t a n d i n g t h e f u n c t i o n a l 

r o l e of governments, A l a n C a i r n s b e l i e v e s t h e s i z e of 

government work f o r c e (1.2 m i l l i o n C a n a d i a n s ) 5 8 a f f e c t s 

t h e c a p a c i t y o f government t o make s o c i e t y r e s p o n s i v e t o 

i t s demands. 5 9 Thus c e n t r a l a g e n c i e s a r e e x p e c t e d not 

o n l y t o e s t a b l i s h p r o c e s s e s whereby p u b l i c p o l i c y can 

e v o l v e t h r o u g h th e maze of government departments but a l s o 

t o a d d ress t h e complex, economic i s s u e s c u r r e n t l y f a c i n g 

Canada. 

Each government i n Canada and governments i n o t h e r 

c o u n t r i e s has u n i q u e c e n t r a l a g e n c i e s . I n Canada, at the 

f e d e r a l l e v e l , t h e r e i s no one agency t h a t i s t o t a l l y 

r e s p o n s i b l e f o r c o o r d i n a t i o n a l t h o u g h a l l f o u r a g e n c i e s 

i n v o l v e d b e l i e v e t h e y are t h e prime agency. The a g e n c i e s 

i n v o l v e d a r e t h e Prime M i n i s t e r ' s O f f i c e (PMO), the P r i v y 

C o u n c i l O f f i c e (PCO), T r e a s u r y Board (TB) and F i n a n c e 

( F I N . ) . S i n c e each of t h e o r g a n i z a t i o n s were i n v o l v e d i n 

t h e Crow Rate debate a s h o r t d e s c r i p t i o n o f each i s 

p r o v i d e d . 

P r i m e M i n i s t e r ' s O f f i c e 

PMO i s s t a f f e d by p e r s o n a l appointments o f t h e Prime 

M i n i s t e r . I t i s t h e most p a r t i s a n and ad hoc body. I t 
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p r o v i d e s p o l i t i c a l a d v i c e and i s c o n cerned on a day-to-day-

b a s i s w i t h s u r v i v a l o f t h e government. I n r e c e n t y e a r s 

(1985) t h i s o f f i c e has grown i n s i z e t o o ver 100 o f f i c i a l s . 

P r i v y C o u n c i l O f f i c e 

The PCO i s s t a f f e d by c a r e e r p u b l i c s e r v a n t s and i t 

p r o v i d e s prime t e c h n i c a l a d v i c e t o t h e C a b i n e t and s e r v i c e s 

t h e v a r i o u s C a b i n e t Committees. The head of PCO i s t h e 

S e c r e t a r y t o t h e C a b i n e t and i s t h e most s e n i o r of a l l 

p u b l i c s e r v a n t s . The PCO c o n t r o l s C a b i n e t Committee 

agenda and c o o r d i n a t e s a l l b r i e f i n g s t o t h e Prime M i n i s t e r . 

These two o r g a n i z a t i o n s are somewhat unique t o Canada 

compared t o t h e White House i n Washington and No. 10 

Downing S t r e e t i n London. Over t h e y e a r s b o t h t h e PMO and 

PCO saw t h e i r r o l e s s t r e n g t h e n e d and T horburn c o n c l u d e s , 

" . . . t h a t t h e Prime M i n i s t e r has been a b l e t o g i v e h i m s e l f 

a l t e r n a t i v e s o u r c e s of p o l i c y a d v i c e and t h u s make h i m s e l f 

l e s s dependent upon the s e n i o r p u b l i c s e r v a n t s . " 6 0 I n 

a d d i t i o n t h e Prime M i n i s t e r , as t h e Crow Rate debate w i l l 

d e m o n s t r a t e , has become l e s s dependent on P a r l i a m e n t and 

even h i s m i n i s t e r s . The PMO/PCO have become t h e e q u i v a l e n t 

o f " r e g i o n a l m i n i s t e r s " i n d i r e c t c o n f l i c t w i t h t h e 

P r e m i e r s who p o r t r a y t h e m s e l v e s as p r o v i d i n g r e g i o n a l 
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i n p u t i n p o l i c y development. For example i t i s t h e 

PMO/PCO w h i c h conduct most of t h e p o l l i n g t o d e t e r m i n e how 

each r e g i o n i s r e a c t i n g t o government i n i t i a t i v e s . 

The PMO and PCO a l s o m a i n t a i n l i a i s o n w i t h , c e n t r a l 

a g e n c i e s from t h e p r o v i n c e s . I n a d d i t i o n , PCO w i l l 

m a i n t a i n l i a i s o n w i t h key p r o v i n c i a l departments such as 

economic development and energy. PCO has e s t a b l i s h e d 

w o r k i n g r e l a t i o n s h i p s w i t h key s e c t o r s such as energy and 

n a t u r a l r e s o u r c e s . Large companies such as Canadian 

P a c i f i c L i m i t e d and Nova have d i r e c t a c c e s s t o t h e PCO. 

The PMO m a i n t a i n s l i n k s w i t h o f f i c i a l s i n t h e o f f i c e s 

of t h e v a r i o u s p r o v i n c i a l P r e m i e r s and o t h e r key 

p r o v i n c i a l d epartments. I n a d d i t i o n , PMO has d i r e c t 

a c c e s s t o t h e o f f i c i a l s i n t h e l o c a l c o n s t i t u e n c i e s of t h e 

p a r t y i n power. 

As a r e s u l t , b o t h PMO and PCO p r o v i d e t h e government 

w i t h a s e n s i t i v i t y as t o how p o l i c i e s a r e b e i n g a c c e p t e d 

or as t o t h e e x i s t e n c e of s u p p o r t f o r change. As w i l l be 

e l a b o r a t e d on l a t e r , b o t h t h e PMO and PCO c o n s i s t e n t l y 

a d v i s e d t h e Prime M i n i s t e r t h a t between 1980 and 1982 

t h e r e was not a consensus i n w e s t e r n Canada t o "tamper" 

w i t h t h e Crow R a t e . 
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The o t h e r two groups i n c l u d e d as c e n t r a l a g e n c i e s i n 

Ottawa a r e F i n a n c e and T r e a s u r y Board. The Department of 

F i n a n c e i s r e s p o n s i b l e f o r macro-economic p l a n n i n g and 

t a x a t i o n and T r e a s u r y Board i s r e s p o n s i b l e f o r m o n i t o r i n g 

t h e e x p e n d i t u r e , by departments, of C a b i n e t approved 

programs. C o l i n Campbell i n h i s book Governments Under 

Stress61 s t a t e s t h a t t h e c e n t r a l a g e n c i e s i n Canada t e n d t o 

be l a r g e r t h a n t h o s e i n B r i t a i n and t h e U n i t e d S t a t e s and 

put more emphasis on p r i o r i t y - s e t t i n g . The s e n i o r p u b l i c 

s e r v a n t s i n Canada have g r e a t e r a c c e s s and c o l l e g i a l i t y 

w i t h C a b i n e t m i n i s t e r s t h a n do t h e i r c o u n t e r p a r t s i n 

B r i t a i n and t h e U n i t e d S t a t e s . As such t h e , " . . . s e n i o r 

o f f i c i a l s who work i n ( c e n t r a l a g e n c i e s i n Canada) a re 

among t h e most p o w e r f u l p u b l i c s e r v a n t s i n g o v e r n m e n t . 6 2 

S i m i l a r a g e n c i e s may be found i n t h e t e n p r o v i n c i a l 

governments a l t h o u g h i n some c a s e s , n o t a b l y A l b e r t a , many 

of t h e PCO f u n c t i o n s a r e c a r r i e d out by t h e department of 

I n t e r g o v e r n m e n t a l R e l a t i o n s . I n Saskatchewan t h e PCO/PMO 

f u n c t i o n s a r e c a r r i e d out by t h e E x e c u t i v e C o u n c i l w h i c h 

was e s t a b l i s h e d i n 1944 by P r e m i e r Tommy Douglas t o 

d e v e l o p many o f t h e major s o c i a l programs e v e n t u a l l y 

adopted by t h e r e s t of t h e c o u n t r y such as M e d i c a r e . 

The c e n t r a l a g e n c i e s p l a y a s t r a t e g i c r o l e i n t h e 
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p r o c e s s of C a b i n e t a p p r o v a l . Figure 1: Process of Cabinet 

Approval p r o v i d e s an o v e r v i e w of how d e c i s i o n s a r e reached 

i n Ottawa. 

The p r o c e s s i s based on two p r i m a r y p r i n c i p l e s : 

1) A l l m i n i s t e r s have t h e r i g h t t o b r i n g t o 
t h e i r c o l l e a g u e s p r o p o s a l s f o r government 
a c t i o n i n areas of p o l i c y r e s p o n s i b i l i t y , and 

2) A l l m i n i s t e r s s h o u l d have t h e o p p o r t u n i t y t o 
e x p r e s s an i n f o r m e d v i e w w i t h i n t h e C a b i n e t 
p r o c e s s on a p r o p o s a l f o r wh i c h t h e y w i l l 
s h a r e c o l l e c t i v e r e s p o n s i b i l i t y . 6 3 
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F i g u r e 1: P r o c e s s o f C a b i n e t A p p r o v a l 
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Source: Ian D. Clark, "Recent Changes in Cabinet Decision-Making", 
Canadian Public Administration. Vol. 28, 1985, p. 199. 
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As i n d i c a t e d i n Figure 1, t h e departments of F i n a n c e 

and T r e a s u r y Board l i a i s e w i t h t h e s u p p o r t i n g department 

on a program o r p o l i c y p r o p o s a l . I t i s t h e e s s e n t i a l r o l e 

o f t h e c e n t r a l a g e n c i e s t o ens u r e C a b i n e t committees have 

a c c e s s t o a l l t h e a p p r o p r i a t e i n f o r m a t i o n r e q u i r e d t o make 

a d e c i s i o n . PCO u s u a l l y s e t s t h e C a b i n e t committee 

agendas and can, t h r o u g h p r o c e s s , c o n t r o l t h e t i m i n g of 

p r o p o s a l s t o be c o n s i d e r e d by v a r i o u s C a b i n e t committees. 

T h i s i s a power PCO attemp t s t o e x p l o i t t o r e s o l v e any 

d i s p u t e s i t may have w i t h t h e s u p p o r t i n g m i n i s t e r o r 

department. I n p r e v i o u s y e a r s t h e r e were a d d i t i o n a l 

c o o r d i n a t i n g committees o p e r a t i n g , such as MSERD and MSSD, 

t h r o u g h w h i c h a l l p r o p o s a l s had t o pass b e f o r e r e a c h i n g 

C a b i n e t . Moreover, i n 1980 and as one of s e v e r a l 

i n i t i a t i v e s u n d e r t a k e n by t h e L i b e r a l s t o overcome l a c k of 

e l e c t o r a l r e p r e s e n t a t i o n i n t h e west, t h e y e s t a b l i s h e d y e t 

an o t h e r c o o r d i n a t i n g committee c a l l e d t h e Western A f f a i r s 

Committee c h a i r e d by L l o y d Axworthy, one of i t s two 

e l e c t e d members from w e s t e r n Canada. {This committee i s 

d i s c u s s e d i n Ch a p t e r F i v e . 

2.1.5 R o l e o f I n t e r e s t Groups 

The purpose o f t h i s s e c t i o n i s t o d i s c u s s t h e r o l e o f 

s p e c i a l i n t e r e s t groups i n p u b l i c p o l i c y development. 
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S p e c i a l i n t e r e s t groups p l a y e d an i n t e g r a l p a r t i n t h e 

Crow Rate r e f o r m p r o c e s s . A purpose of t h i s t h e s i s i s t o 

dem o n s t r a t e t h e ways i n wh i c h t h e c o m b i n a t i o n of 

f e d e r a l i s m and i n t e r e s t groups c o n s t r a i n change. As a 

d e m o n s t r a t i o n of t h i s i n t e r a c t i o n , Jean-Luc P e p i n and h i s 

opponents b o t h e x p l o i t e d i n t e r e s t groups and were i n t u r n 

e x p l o i t e d by t h e s e groups t h e m s e l v e s . C h a p t e r F i v e 

a t t e m p t s t o answer t h e q u e s t i o n as t o how s u c c e s s f u l 

Mr. P e p i n ' s s t r a t e g y was but i t i s a l s o n e c e s s a r y t o g a i n 

some i n s i g h t from a t h e o r e t i c a l p e r s p e c t i v e as t o t h e r o l e 

of i n t e r e s t groups i n a f e d e r a l s t a t e such as Canada. 

A c c o r d i n g t o Doern and P h i d d " . . . i n t e r e s t groups 

compete w i t h p o l i t i c a l p a r t i e s and t h e media f o r t h e 

p r i v i l e g e o f i n t e r p r e t i n g t h e p u b l i c w i l l t o key d e c i s i o n 

m a k e r s . " 6 4 P r o s s d e f i n e s i n t e r e s t groups as o r g a n i z a t i o n s 

whose members a c t t o g e t h e r t o i n f l u e n c e p u b l i c p o l i c y i n 

o r d e r t o promote common i n t e r e s t . 6 5 

Back i n 1974, Donald S m i l e y , a l o n g - t e r m c r i t i c of 

e x e c u t i v e f e d e r a l i s m as p r a c t i s e d i n Canada argued t h a t 

" . . . i t c o n t r i b u t e s t o s e c r e t , n o n - p a r t i c i p a t o r y and non-

a c c o u n t a b l e p r o c e s s o f g o v e r n m e n t . " 6 6 

U n t i l r e c e n t t i m e s , t h e r e f o r e , t h e C a n a d i a n p u b l i c 
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p o l i c y p r o c e s s tended t o be r e l a t i v e l y , c l o s e d . The 

dominant v i e w r e g a r d i n g a c c e s s of i n t e r e s t groups t o 

f e d e r a l - p r o v i n c i a l d e c i s i o n - m a k i n g p r o c e s s e s was t h a t of 

R i c h a r d Simeon, who i n t h e e a r l y 1970s argued t h a t : 

The m achinery ( o f f e d e r a l - p r o v i n c i a l i n t e r 
a c t i o n ) .. l i m i t s t h e p a r t i c i p a t i o n of i n t e r e s t 
groups i n t h e b a r g a i n i n g p r o c e s s . A f f e c t e d 
groups are not i n v i t e d t o p a r t i c i p a t e o r make 
t h e i r v iews known. The r e l a t i v e s e c r e c y of 
debate means i n t e r e s t group l e a d e r s may 
o f t e n be unaware of developments i n f e d e r a l -
p r o v i n c i a l n e g o t i a t i o n s w h i c h might i n v o l v e 
t h e m . 6 7 

I n o t h e r words, he found t h a t i n t e r e s t groups are 

o f t e n f o r g o t t e n because governments t e n d t o r e g a r d o t h e r 

governments as t h e c r u c i a l a c t o r s . Simeon f u r t h e r argued 

t h a t "even when governments a c t as r e p r e s e n t a t i v e s of 

p a r t i c u l a r i n t e r e s t s , t h o s e i n t e r e s t s a r e l i k e l y t o be 

s a c r i f i c e d when t h e br o a d e r c o n c e r n s a r e i n v o l v e d . " 6 8 A 

good example of Simeon's Limited Access t h e o r y was i n 1981 

when t h e Prime M i n i s t e r i n d i c a t e d t h a t any consensus on 

Crow Rate r e f o r m had t o i n c l u d e consensus among t h e t h r e e 

p r a i r i e P r e m i e r s . 

R i c h a r d S c h u l t z , on t h e b a s i s of h i s s t u d y on t h e 

t r u c k i n g i n d u s t r y i n O n t a r i o i n t h e e a r l y 1970s, d i s c o v e r e d 
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t h a t t h e r e a re o c c a s i o n s when i n t e r e s t 

i n t h e e n t i r e p r o c e s s and can " p l a y " 

a g a i n s t t h e o t h e r . H i s f i n d i n g s t h a t 

o f t e n i n v o l v e d i n an exchange 

governments l e n d s f u r t h e r s u p p o r t t o 

c r a c k t h e o r y . 6 9 

A f t e r a l i t e r a t u r e s e a r c h F l e t c h e r and W a l l a c e 

c o n c l u d e d , " t h a t t h e i n s t i t u t i o n a l framework of f e d e r a l -

p r o v i n c i a l . i n t e r a c t i o n i n f l u e n c e s t h e o p p o r t u n i t i e s 

a v a i l a b l e t o p a r t i c u l a r i n t e r e s t s t o s h a r e p o l i c y 

d e c i s i o n s . " 7 0 B a n t i n g argued i n 1982 t h a t : 

"Because t h e i n s t i t u t i o n a l framework expands 
or c o n t r a c t s t h e c i r c l e o f c r i t i c a l 
d e c i s i o n - m a k e r s , s t r u c t u r e s t h e n a t u r e o f 
p o l i t i c a l c o m p e t i t i o n , and s p e c i f i e s t h e 
form o f r e p r e s e n t a t i o n of t h e w i d e r p u b l i c , 
i t n e c e s s a r i l y c o n d i t i o n s t h e a c c e s s o f 
d i f f e r e n t p o l i t i c a l i n t e r e s t s t o p o l i c y 
makers, smoothing t h e pathway of some and 
r a i s i n g o b s t a c l e s f o r o t h e r s . " 7 l 

F l e t c h e r and W a l l a c e b e l i e v e d t h a t was a p l a u s i b l e 

a s s u m p t i o n but t h e y were q u i c k t o add t h a t one s h o u l d be 

c a u t i o u s on making c o n c l u s i o n s i n t h i s a r e a . A c c o r d i n g t o 

S m i l e y : 

" I n t h e s t a t e o f our p r e s e n t knowledge we 
s h o u l d be e x t r e m e l y c a u t i o u s about making 
g e n e r a l s t a t e m e n t s about t h e r e l a t i o n between 

groups a r e i n v o l v e d 

one government o f f 

i n t e r e s t groups are 

r e l a t i o n s h i p w i t h 

G r o d z i n ' s m u l t i p l e 
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i n t e r e s t group a c t i v i t y and t h e p r o c e s s e s of 
e x e c u t i v e f e d e r a l i s m . Some p a t t e r n s of 
f e d e r a l - p r o v i n c i a l i n t e r a c t i o n , such as 
t h o s e r e l a t e d t o t h e e q u a l i z a t i o n o f 
p r o v i n c i a l revenues, appear t o i n v o l v e 
governments almost e x c l u s i v e l y , I n o t h e r 
c i r c u m s t a n c e s f o r e x a m p l e . . . ( r e g u l a t o r y 
i s s u e s ) , i n t e r e s t groups are much more 
i n f l u e n t i a l . And i n y e t o t h e r s i t u a t i o n s , 
such as (energy p r i c i n g ) , t h e r e l a t i v e 
i n f l u e n c e of i n t e r e s t groups i n i n t e r 
g o v ernmental n e g o t i a t i o n s may change q u i c k l y 
and d r a m a t i c a l l y . " 7 2 

F l e t c h e r and W a l l a c e i d e n t i f i e d t h r e e f a c t o r s w h i c h 

can a l l o w i n t e r e s t groups t o acc e s s p o l i c y d e c i s i o n s . 

These f a c t o r s a r e : 

1. P o l i t i c i a n s must be concerned w i t h i n t e r e s t group 
i n v o l v e m e n t when major p o l i c y i s s u e s a r e b e i n g 
d i s c u s s e d . 

2. I n t e r e s t groups w i l l be i n v i t e d i n t o t h e p r o c e s s 
when one or more of t h e governments i n v o l v e d 
r e q u i r e t h e i r s u p p o r t . 

3. I n h i g h l y t e c h n i c a l a r e a s , i n t e r e s t groups 
r e p r e s e n t a t i v e s w i l l s e r v e as a member of a 
f e d e r a l / p r o v i n c i a l d e l e g a t i o n . 7 3 

As i s demonstrated i n t h i s t h e s i s , governments 

t h e m s e l v e s o f t e n seek t o m o b i l i z e i n t e r e s t group a c t i v i t y 

i n s u p p o r t o f t h e i r p o s i t i o n s . E x t e r n a l p r e s s u r e can h e l p 

t o g e t an i s s u e on t h e f e d e r a l - p r o v i n c i a l agenda and t h e 
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r o l e of i n t e r e s t groups t o t r i g g e r Crow Rate r e f o r m was 

s i g n i f i c a n t . 

2.1.6 R o l e of t h e Media 

In k e e p i n g w i t h t h e theme of t h i s c h a p t e r , w h i c h i s 

t o i d e n t i f y t h e key i n s t i t u t i o n s w h i c h must be u n d e r s t o o d 

t o be a b l e t o d e t e r m i n e t h e i r r o l e i n p o l i c y development, 

t h i s s e c t i o n d i s c u s s e s t h e r o l e of t h e media. The media 

p l a y e d a major p a r t i n the Crow Rate r e f o r m and i t i s 

n e c e s s a r y t o e s t a b l i s h what r o l e t h e media p l a y s i n p o l i c y 

development. 

A c c o r d i n g t o J . D. F o r b e s , t h e r o l e of t h e media i s 

" . . . t o d e f i n e t h e problems and agendas under c o n s i d e r a t i o n , 

t o communicate i n f o r m a t i o n about t h e s e m a t t e r s and t o 

a m p l i f y t h e i s s u e s . " 7 4 Whether or not t h i s i s t r u e , i t i s 

d i f f i c u l t t o measure how e f f e c t i v e t h e mass media i s i n 

meet i n g t h e s e t a s k s . I t i s a l s o d i f f i c u l t t o e s t a b l i s h 

how i n t e r e s t e d Canadians are i n g a i n i n g knowledge t h r o u g h 

t h e media. Doern and P h i d d b e l i e v e t h e media a r e 

" i n t e r e s t e d f i r s t i n 'news', f e e d on t h e p a r t i s a n s h i p of 

th e House o f Commons and on t h e p e r s o n a l i t i e s w i t h i n i t . 

I s s u e s and i d e a s a r e not t o t a l l y i g n o r e d but t h e a t t e n t i o n 

span o f t h e media . .. produces an o f t e n l u d i c r o u s s h o r t 

run t i m e f r a m e . " 7 5 
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Not o n l y does th e media r e p o r t t h e news but i t a l s o 

h e l p s t o shape i t by t h e amount of t i m e i t d e v o t e s t o an 

i s s u e . 

An u n d e r s t a n d i n g of t h e media i s e s s e n t i a l because we 

depend almost c o m p l e t e l y on t h e mass media f o r our 

i n f o r m a t i o n about th e p o l i t i c a l w o r l d and t h e development 

of p u b l i c p o l i c y . As i s demonstrated i n C h a p t e r F i v e , we 

do not always b e l i e v e what we read or hear but t h e mass 

media has a g r e a t i n f l u e n c e on t h e way we l o o k a t t h e 

w o r l d . A c c o r d i n g t o Eugene Hallman, who has worked f o r 

many y e a r s i n t h e Canadian media: 

" P u b l i s h e r s are d e a l i n g i n power, t h e power 
t o d i s c l o s e i n f o r m a t i o n or deny d i s c l o s u r e , 
t o p r o v i d e a f r e e range of o p i n i o n , or t o 
p r o v i d e some of i t ; t o c o o l p u b l i c o p i n i o n 
o r t o heat i t up...The f r o n t page and t h e 
e d i t o r i a l page announce what and who a r e 
i m p o r t a n t and why t h e y a r e . " 7 6 

T h i s r a i s e s t h e q u e s t i o n about p r e s s o w n e r ship S i n c e 

1914 t h e r e has been s i g n i f i c a n t c o n c e n t r a t i o n o f newspapers 

i n Canada. Today o n l y f o u r companies produce 80 per c e n t 

of a l l t h e newspapers i n E n g l i s h - s p e a k i n g Canada. 

C o n c e n t r a t i o n a l s o . r a i s e s t h e q u e s t i o n o f e d i t o r i a l 

freedom. As w i l l be documented i n C h a p t e r F i v e - p r e s s 

o w n e r s hip (many of t h e major a g r i c u l t u r a l o r g a n i z a t i o n s i n 
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t h e west produced t h e i r own newspaper) and e d i t o r i a l s 

p l a y e d a s i g n i f i c a n t r o l e i n t h e Crow Rate debate. 

A f t e r a d e t a i l e d s t u d y of t h e media, F l e t c h e r (1981) 

o b s e r v e d : 

" R e s e a r c h e r s are agreed... t h a t t h e news 
media, t h r o u g h t h e i r s e l e c t i o n and 
p r e s e n t a t i o n of news, can r e i n f o r c e v o t i n g 
d e c i s i o n s , h e l p t o form images of l e a d e r s 
and p a r t i e s , and i n f l u e n c e t h e s e l e c t i o n of 
i s s u e s and t h e tone o f t h e campaign, a l l i n 
ways t h a t may work t o t h e advantage o f one 
p a r t y o r t h e o t h e r . " 7 7 

A n o t h e r u n i q u e s i t u a t i o n i n w e s t e r n Canada was t h e 

f a c t t h a t few c i t i e s i n t h e west have more t h a n one 

newspaper or r a d i o and T.V. s t a t i o n . Many of t h e 

communities i n t h e p r a i r i e s produce o n l y a w e e k l y 

newspaper w h i c h i s dependent on governments f o r 

a d v e r t i s i n g . These newspapers have a s m a l l s t a f f w h i c h 

does not a l l o w t h e a n a l y s i s o f news s t o r i e s t o be 

p r e s e n t e d . Government p r e s s r e l e a s e s , i f t h e y are 

p r i n t e d , u s u a l l y w i l l not be e d i t e d . The p o l i c y i n l a r g e r 

c i t i e s i s t o c o n c l u d e t h a t a government p r e s s r e l e a s e i s 

s l a n t e d t o f a v o u r t h e government's p o s i t i o n and i t i s 

u s u a l l y i g n o r e d . 
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C h a p t e r F i v e examines t h e impact of t h e media on t h e 

Crow Rate d e b a t e . S p e c i a l emphasis i s made on whether t h e 

"w e s t e r n " media were b i a s e d i n f a v o u r o f p r o v i n c i a l 

P r e m i e r s and t o t h e manner i n w h i c h t h e "f a r m e r " owned 

newspapers c o v e r e d t h e Crow i s s u e . The more i m p o r t a n t 

q u e s t i o n a d d r e s s e d i n Chapter F i v e i s t o what degree t h e 

a v a i l a b i l i t y o f more i n f o r m a t i o n w i l l produce e f f i c i e n t 

c o m p e t i t i o n , as advocated by t h e Macdonald R o y a l 

Commission. .The Commission b e l i e v e d t h a t a r e s t r i c t i o n of 

e x e c u t i v e f e d e r a l i s m , w h i c h i n c l u d e s f e d e r a l - p r o v i n c i a l 

communications t o be ac c o r d e d a s t a t u s e q u a l t o n a t i o n a l 

s e c u r i t y , s h o u l d be removed. As i s shown i n Ch a p t e r F i v e , 

t h e r e was no s h o r t a g e of i n f o r m a t i o n r e l a t e d t o t h e Crow 

Rate but even t h o s e most a f f e c t e d had d i f f i c u l t y i n 

u n d e r s t a n d i n g t h e b a s i c reasons as t o why t h e f r e i g h t r a t e 

had t o be changed. I n a d d i t i o n not a l l s t u d i e s , even i n 

one i n s t a n c e f e d e r a l - p r o v i n c i a l funded s t u d i e s , were not 

made a v a i l a b l e t o t h e p u b l i c . (See Pages 152-158). 

2.1.7 Framework f o r P u b l i c P o l i c y F o r m u l a t i o n 

The p r e v i o u s s e c t i o n s i n t r o d u c e t h e s t r u c t u r e s and 

i n s t i t u t i o n s o f government w h i c h a f f e c t p o l i c y 

development. A l s o i d e n t i f i e d a r e t h e emerging r o l e s of 
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i n t e r e s t groups and t h e media i n b e i n g used t o i n f l u e n c e 

t h a t p o l i c y development. 

T h i s s e c t i o n i s dev o t e d t o exa m i n i n g t h e r o l e of 

i n t e r e s t group a c t i v i t y i n i n t e r g o v e r n m e n t a l n e g o t i a t i o n s . 

I n r e v i e w i n g t h e l i t e r a t u r e r e l a t e d t o t h i s a r e a , i t i s 

o b v i o u s t h a t t h e r e i s a p a u c i t y o f a v a i l a b l e 

d o c u m e n t a t i o n . 7 8 T h i s t h e s i s a t t e m p t s t o f i l l some of 

t h e s e gaps. 

Two e a r l i e r t h e s e s have been d e v e l o p e d w h i c h t e s t e d 

t h e r e l a t i o n s h i p between i n t e r e s t groups and f e d e r a l 

s t r u c t u r e s and p r o c e s s e s . 

The f i r s t t h e s i s examined i s t h e work u n d e r t a k e n by 

Morton G r o d z i n . 7 9 H i s Multiple-Crack t h e s i s contends t h a t 

t h e f e d e r a l systems a re p a r t i c u l a r l y v a l u e d by i n t e r e s t 

groups s i n c e t h e e x i s t e n c e of two l e v e l s of government, 

even w i t h s h a r e d powers, p r o v i d e m u l t i p l e a c c e s s p o i n t s t o 

pursue p o l i c y development. A consequence o f t h e 

Multiple-Crack t h e o r y i s t h a t i n t e r e s t groups can p l a y one 

l e v e l o f government a g a i n s t t h e o t h e r . G r o d z i n d e v e l o p e d 

t h i s t h e s i s based on t h e American p o l i t i c a l s ystems. 

The second h y p o t h e s i s i s based on t h e work of 
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R i c h a r d Simeon. S i m e o n 8 0 c o n c l u d e s t h a t whatever t h e 

v a l u e of f e d e r a l systems a c c r u i n g t o groups i n terms of 

g e n e r a l a c c e s s t o p o l i c y - m a k e r s , t h e n a t u r e of Canadian 

f e d e r a l i s m i s such t h a t , when an i s s u e e n t e r s t h e arena of 

i n t e r - g overnmental n e g o t i a t i o n s , group a c c e s s becomes 

s e v e r e l y r e s t r i c t e d . H i s argument i n s u p p o r t of t h e 

Limited Access Model i s t h a t t h e machinery of i n t e r 

g o v e r n m e n t a l n e g o t i a t i o n s : 

" . . . l i m i t s t h e p a r t i c i p a t i o n of i n t e r e s t groups 
i n t h e b a r g a i n i n g p r o c e s s . A f f e c t e d groups a r e 
not i n v i t e d t o p a r t i c i p a t e o r make t h e i r v i e w s 
known. The r e l a t i v e s e c r e c y of debate means 
group l e a d e r s may be unaware of development i n 
f e d e r a l - p r o v i n c i a l n e g o t i a t i o n s w h i c h i n v o l v e 

. t h e m . " 8 1 

R i c h a r d S c h u l t z t e s t e d t h e g e n e r a l Multiple-Crack 

h y p o t h e s i s and t h e more s p e c i f i c Simeon h y p o t h e s i s on t h e 

r e s t r i c t e d a c c e s s and l i m i t e d e f f e c t i v e n e s s o f i n t e r e s t 

g r o u p s , by u n d e r t a k i n g a case s t u d y o f i n t e r e s t group 

a c t i v i t i e s d u r i n g t h e development of t h e National Transportation 

Act 1967. 8 2 

S c h u l t z examined t h e r o l e of t h e Cana d i a n T r u c k i n g 

A s s o c i a t i o n (CTA) i n t h e i n t e r g o v e r n m e n t a l n e g o t i a t i o n s on 

P a r t I I I o f t h e T r a n s p o r t A c t . The National Transportation Act 

1967 was b e i n g promoted as a major b r e a k w i t h 
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e a r l i e r t r a n s p o r t a t i o n r e g u l a t i o n s i n Canada w h i c h , as 

w i l l be d i s c u s s e d i n Chapter Three, was p r i m a r i l y d i r e c t e d 

t o t h e r a i l w a y s , The MacPherson Commission i n 

T r a n s p o r t a t i o n (1960) had recommended t h a t Canada s h o u l d 

adopt a more i n t e r - m o d a l framework f o r t r a n s p o r t a t i o n 

development. T h i s meant p l a c i n g a l l modes o f t r a n s p o r t 

under a s i n g l e r e g u l a t o r y a u t h o r i t y , t h e Canadian 

T r a n s p o r t Commission. The r e s p o n s i b i l i t y f o r r e g u l a t i n g 

t h e e x t r a - p r o v i n c i a l motor c a r r i e r i n d u s t r y had been 

d e l e g a t e d by t h e f e d e r a l government t o t h e p r o v i n c e s i n 

1954. The p r o v i n c e s , p a r t i c u l a r l y O n t a r i o , d i d not r e l i s h 

t h e c o n c e p t o f g i v i n g up i t s a u t h o r i t y . S c h u l t z o u t l i n e d 

t h e e f f o r t s o f t h e f e d e r a l government t o w i n t h e CTA t o 

i t s s i d e and l i k e w i s e examined t h e at t e m p t s by O n t a r i o t o 

c o n v i n c e t h e t r u c k i n g a s s o c i a t i o n t o s t a y under p r o v i n c i a l 

j u r i s d i c t i o n . A f t e r f i v e y e a r s of c o n f l i c t , t h e p r o v i n c e s 

won and P a r t I I I was not implemented. However, t h e CTA's 

s u p p o r t f o r t h e p r o v i n c e s p r o b a b l y l e d t h e A s s o c i a t i o n t o 

b e l i e v e t h a t i t got t h e r e s u l t i t wanted. 

Based on h i s r e s e a r c h , S c h u l t z c o n c l u d e d t h a t : 

1. The Multiple-Crack h y p o t h e s i s needs t o be q u a l i f i e d 
because i t f a i l s t o g i v e s u f f i c i e n t w e i g h t t o t h e 
c o s t s o f a f e d e r a l system f o r an i n t e r e s t group. 

2. Simeon's Limited Access Model n e g l e c t s t h e i m p o r t a n t 
s u p p o r t f u n c t i o n i n i n t e r g o v e r n m e n t a l n e g o t i a t i o n s . 
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Group s u p p o r t may be an i m p o r t a n t r e s o u r c e i n the 
b a r g a i n i n g powers and c o n s e q u e n t l y groups may p l a y 
a much more extended and i n f l u e n t i a l r o l e i n t h e 
p r o c e s s . 8 3 

S c h u l t z i d e n t i f i e d t h e need f o r more r e s e a r c h on t h e 

r o l e o f i n t e r e s t groups i n t h e i n t e r g o v e r n m e n t a l b a r g a i n i n g 

p r o c e s s . A c c o r d i n g t o him, i n t e r e s t groups can e x p l o i t t h e 

m u l t i p l e a c c e s s p o i n t s of i n t e r g o v e r n m e n t a l n e g o t i a t i o n s 

but t h e p r i c e of t h i s may be t o become i n t e r t w i n e d i n "the 

v i s e of f e d e r a l i s m " . 8 4 

S i n c e t h e e a r l y 1970s, t h e r e has been renewed i n t e r e s t 

i n e x a m i n i n g t h e r o l e and scope of i n t e r e s t groups i n t h e 

Canadian f e d e r a l system. However, a n a l y s i s o f t h e i n t e r 

r e l a t i o n s of t h e two dynamics remains, a c c o r d i n g t o Hugh 

Th o r b u r n , " l a r g e l y u n e x p l o r e d " . 8 5 I n h i s work f o r t h e 

Macdonald R o y a l Commission on t h e Economy, 1985, Tho r b u r n 

d i d i d e n t i f y f u r t h e r e v i d e n c e f o r t h e m u l t i p l e - c r a c k 

t h e o r y i n Case S t u d i e s by K r a v n i c k and B u c o v e t s k y . 

K r a v n i c k ' s Study uses t h e c o n f l i c t between t h e Canadian 

Labor Congress and t h e C o n f e d e r a t i o n o f N a t i o n a l Trade 

U n i o n s , t o demonstrate t h a t r i v a l g r o u p s , r e p r e s e n t i n g t h e 

same i n t e r e s t s but h a v i n g a c c e s s t o d i f f e r e n t l e v e l s o f 

government i n a f e d e r a l system, w i l l attempt t o s h i f t 

power t o t h e l e v e l of government t o w h i c h t h e y e n j o y 

a c c e s s . B u c o v e t s k y shows how t h e m i n i n g i n d u s t r y was 

s u c c e s s f u l i n m o b i l i z i n g p r o v i n c i a l governments a g a i n s t 

- 72 -



t h e p r o p o s a l of t h e C a r t e r Commission on T a x a t i o n . 8 6 

The t h i r d c a s e s t u d y d i s c u s s e d by Th o r b u r n , i s t h e 

work a l r e a d y d i s c u s s e d by S c h u l t z . T h i s c l e a r l y 

d e m o n s t r a t e s how l i t t l e work has been c o m p l e t e d on a 

s u b s t a n t i v e c a s e s t u d y b a s i s t o examine t h e r o l e o f 

i n t e r e s t groups i n t h e Canadian f e d e r a l system. 

T h i s t h e s i s b u i l d s on t h e e a r l i e r s t u d i e s o f p u b l i c 

p o l i c y f o r m u l a t i o n s . I t examines t h e r o l e and scope of 

w e s t e r n a g r i c u l t u r a l and t r a n s p o r t a t i o n groups t o 

i n f l u e n c e t h e f e d e r a l government's attempt t o change t h e 

Crow R a t e , as a t e s t t o f u r t h e r examine t h e a p p l i c a b i l i t y 

of t h e Mutiple-Crack and Limited Access h y p o t h e s e s . The key 

f e a t u r e f o r Crow Rate r e f o r m , was t h e agreement between 

t h e f e d e r a l government and t h e major i n t e r e s t groups 

i n v o l v e d t o c r e a t e b o t h an i n s i d e and o u t s i d e c a t e g o r y f o r 

i n t e r e s t groups and governments i n t h e n e g o t i a t i o n o f a 

Crow Rate s e t t l e m e n t . These n e g o t i a t i o n s a r e d e v e l o p e d i n 

t h e form o f a model i n Ch a p t e r F i v e . 

Summary 

T h i s s e c t i o n o u t l i n e s t h e s t r u c t u r e o f t h e Can a d i a n 

p o l i t i c a l system and p r o v i d e s some i n s i g h t as t o how 

p u b l i c p o l i c y i s f o r m u l a t e d i n Canada. 
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The t r a d i t i o n a l c o ncept of f e d e r a l i s m i s r e v i e w e d 

w i t h p r o v i n c e - b u i l d i n g a p p e a r i n g as an i m p o r t a n t theme i n 

t h a t r e v i e w . The ongoing c o n f l i c t between f e d e r a l and 

p r o v i n c i a l governments i s i d e n t i f i e d as a d i s t i n c t 

phenomenon t o be a n a l y z e d i n i t s own r i g h t . 

The Can a d i a n C a b i n e t system i s a n a l y z e d as i s t h e 

h i s t o r i c a l r o l e o f t h e r e g i o n a l m i n i s t e r . I t i s argued 

t h a t t h i s " r e g i o n a l " r o l e has been o v e r t a k e n and t o a 

l a r g e e x t e n t performed by p r o v i n c i a l P r e m i e r s . 

The d e c l i n e o f t h e L i b e r a l P a r t y i n w e s t e r n Canada i a 

documented between t h e y e a r s 1953 and 1980. T h i s d e c l i n e 

can be viewed as p a r t of a l a r g e r phenomenon i . e . , absence 

o f a l l f e d e r a l p a r t i e s t o be r e p r e s e n t e d i n e v e r y p r o v i n c e . 

The r o l e s o f t h e c e n t r a l a g e n c i e s such as t h e P r i v y 

C o u n c i l O f f i c e a r e r e v i e w e d s i n c e t h e s e a g e n c i e s p r o v i d e 

c o o r d i n a t i o n of government programs and p r i o r i t i e s . I t i s 

c o n c l u d e d t h a t t h e PMO/PCO have become t h e e q u i v a l e n t of 

r e g i o n a l m i n i s t e r s i n d i r e c t c o n f l i c t w i t h f e d e r a l C a b i n e t 

M i n i s t e r s and w i t h p r o v i n c i a l P r e m i e r s i n n a t i o n a l 

d e c i s i o n making. 

The c h a p t e r a l s o i n t r o d u c e s t h e r o l e o f s p e c i a l 
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i n t e r e s t groups and t h e media i n p u b l i c p o l i c y development. 

The i n t e r a c t i v e e f f e c t s between i n t e r e s t groups and 

f e d e r a l i s m i s a c e n t r a l theme of t h i s t h e s i s . U n t i l 

r e c e n t l y t h e Canadian p u b l i c p o l i c y p r o c e s s was r e l a t i v e l y 

c l o s e d and r e s t r i c t e d t o f e d e r a l - p r o v i n c i a l i n t e r a c t i o n . 

T h i s i s no l o n g e r t h e c a s e and i n t e r e s t g r o u p s , t h a n k s t o 

a l a r g e degree by t h e exposure s u p p l i e d by t h e media, have 

been a b l e t o e x p l o i t t h e c o n f l i c t between t h e f e d e r a l and 

p r o v i n c i a l governments. As w e l l , each l e v e l of government 

i s p r e p a r e d t o m o b i l i z e i n t e r e s t groups a c t i v e l y i n 

s u p p o r t of t h e i r p o s i t i o n s . 

The next c h a p t e r d i s c u s s e s how t h e two l e v e l s of 

government i n Canada i n t e r a c t t o d e v e l o p and implement 

n a t i o n a l t r a n s p o r t a t i o n p o l i c i e s . 
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CHAPTER THREE 

THE DEVELOPMENT OF NATIONAL TRANSPORTATION POLICY 

3.0 Introduction 

I t i s n e c e s s a r y t o t r a c e t h e e v o l u t i o n o f t r a n s 

p o r t a t i o n p o l i c y i n Canada because i t p r o v i d e s an i d e a l 

o p p o r t u n i t y t o a s s e s s t h e problems of p o l i c y - m a k i n g i n a 

f e d e r a l s t a t e . The c h a p t e r o u t l i n e s t h e sha r e d 

r e s p o n s i b i l i t i e s between t h e two l e v e l s o f government and 

d i s c u s s e s some of t h e problems t h i s has c r e a t e d . 

The c h a p t e r p r e s e n t s an argument t h a t s i n c e 

C o n f e d e r a t i o n t h e Canadian t r a n s p o r t system has had a d u a l 

purpose. On t h e one hand, i t i s e x p e c t e d t o p r o v i d e an 

e f f i c i e n t and h i g h l e v e l s e r v i c e a t " r e a s o n a b l e " c o s t and 

on t h e o t h e r hand, i t i s e x p e c t e d t o be an " i n s t r u m e n t o f 

n a t i o n a l p u r p ose." 

I n c l u d e d i n t h e c h a p t e r i s a h i s t o r i o g r a p h y o f 

r a i l w a y development and t h e c o n c o m i t a n t emergence o f g r a i n 
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h a n d l i n g and t r a n s p o r t problems. 

The e v o l u t i o n of n a t i o n a l t r a n s p o r t a t i o n p o l i c y , w i t h 

r e f e r e n c e t o many of t h e c o n t r a s t i n g r o l e s imposed upon 

i t , w i l l a l s o be o u t l i n e d i n t h i s c h a p t e r . Emphasis i s 

p l a c e d on t h e r o l e of governments and governments' prime 

i n s t r u m e n t s - r e g u l a t i o n and l e g i s l a t i o n - t o document how 

t h e t r a n s p o r t p o l i c y has e v o l v e d s i n c e 1867. 

The c h a p t e r b e g i n s w i t h a c o n t e x t s e c t i o n t o i d e n t i f y 

t h e u n i q u e f e a t u r e s o f t r a n s p o r t a t i o n i n Canada. 

3.1 The Ca n a d i a n T r a n s p o r t a t i o n System 

I t i s common t o b e g i n any r e f e r e n c e t o t r a n s p o r t a t i o n 

i n Canada by i n v o k i n g a h y p e r b o l e t o d e s c r i b e how 

s i g n i f i c a n t t r a n s p o r t a t i o n i s t o t h e w e l l - b e i n g o f 

Ca n a d i a n s . Canada's immense t e r r i t o r y ( second o n l y t o t h e 

S o v i e t Union) w i t h a p o p u l a t i o n of o n l y 25 m i l l i o n , i s 

r e a l l y an "empty c o u n t r y " 1 , w h i c h poses an awesome r o l e on 

th e t r a n s p o r t system t o move goods and p e o p l e over 4,000 

m i l e s between V i c t o r i a , B r i t i s h Columbia and S t . Johns, 

Newfoundland and t h r o u g h s i x t i m e zones. I t can be s a i d 

t h a t 2 as t h e w o r l d ' s s e v e n t h l a r g e s t t r a d i n g n a t i o n Canada 

depends h e a v i l y on i t s t r a n s p o r t a t i o n system. As a r e s u l t , 
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"...on a per c a p i t a b a s i s , Canada has many more m i l e s o f 

r a i l w a y m a i n l i n e (1971) as does t h e U n i t e d S t a t e s and has 

40 per c e n t more m i l e s of s u r f a c e d r o a d . " 3 A c c o r d i n g t o 

t h e S c i e n c e C o u n c i l o f Canada, " . . . t h i s c o u n t r y i s t h e 

second most a c t i v e a v i a t i o n c o u n t r y i n t h e w o r l d . " 4 I t i s 

a l s o p o s s i b l e t o s t a t e t h a t , from a d e r i v e d demand 

p e r s p e c t i v e , a p p r o x i m a t e l y 607 m i l l i o n tonnes of f r e i g h t 

were moved and a p p r o x i m a t e l y 325 m i l l i o n i n t e r c i t y 

p a s s e n ger t r i p s were t a k e n i n 1 983. 5 

However, i t s h o u l d a l s o be p o i n t e d out t h a t i t was 

not u n t i l May, 1971 t h a t a s i n g l e n a t i o n a l highway, y e t 

a l o n e highway system, was e s t a b l i s h e d . I t was l e s s t h a n 

twenty y e a r s ago t h a t t h e n a t i o n a l bus r o u t e e a s t w a r d 

a c r o s s Canada i n c l u d e d a d i v e r s i o n s o u t h of W i n n i p e g , 

t h r o u g h M i n n e a p o l i s , C h i c a g o and D e t r o i t . Even t o d a y 

t h e r e i s no n a t i o n a l bus company and a l t h o u g h i t i s 

p o s s i b l e t o t r a v e l by bus between V i c t o r i a , B.C., and S t . 

J o h n ' s , Newfoundland, such a t r i p w i l l r e q u i r e s e v e r a l bus 

t r a n s f e r s owned by d i f f e r e n t companies. I n 1940 about 

150,000 p e r s o n s used c o m m e r c i a l p l a n e s i n Canada. I n 1984 

about 28.5 m i l l i o n ( a l m o s t d o u b l e t h e 1970 f i g u r e ) 

p a s s e n g e r s were c a r r i e d by c o m m e r c i a l a i r l i n e s , y e t i t i s 

s t i l l i m p o s s i b l e t o f l y d i r e c t between any o f t h e f o u r 

w e s t e r n p r o v i n c i a l c a p i t a l s and any o f t h e f o u r A t l a n t i c 
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p r o v i n c i a l c a p i t a l s . I n o t h e r words, t h e Canadian 

t r a n s p o r t a t i o n system i s a c o l l e c t i o n o f c o n t r a s t s . 

The t r a n s p o r t a t i o n system i n Canada as i n d i c a t e d above 

i s b o t h a l a r g e , e f f i c i e n t and a l i m i t e d , immature system. 

The system has as w e l l undergone major s t r u c t u r a l changes 

w i t h t h e r e s u l t t h a t t h e r a i l mode, w h i c h a t one t i m e p r o 

v i d e d t h e b u l k of f r e i g h t and passenger s e r v i c e s i n Canada, 

i s now p r i m a r i l y a c a r r i e r of low v a l u e , b u l k c o m m o d i t i e s . 

I n t u r n , t h e passenger c a r was r e s p o n s i b l e f o r 85 per c e n t 

of a l l i n t e r c i t y passenger t r a f f i c i n 1 9 8 3 . 6 T h i s i s not 

s u r p r i s i n g when one c o n s i d e r s t h a t i n 1940, Canadians 

owned 1.2 m i l l i o n c a r s 7 , and today t h e y own a p p r o x i m a t e l y 

11.0 m i l l i o n c a r s . AS a r e s u l t , passenger t r a v e l on 

r a i l w a y s has d e c r e a s e d from 22 m i l l i o n p a s s e n g e r s i n 1 9 4 0 8 

t o 7 m i l l i o n t o d a y . 9 

3.1.1 R a i l w a y I d e o l o g y 

I t i s not d i f f i c u l t t o u n d e r s t a n d why t h e Canadian 

t r a n s p o r t a t i o n system i s f u l l o f c o n f l i c t i n g d u a l i s m s when 

one a t t e m p t s t o p r o v i d e an h i s t o r i c a l p e r s p e c t i v e on t h e 

e v o l u t i o n o f n a t i o n a l t r a n s p o r t a t i o n p o l i c y . A p l a n f o r 

r a i l w a y development i s o f t e n c i t e d as one o f t h e key 
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elements of John A. MacDonald's N a t i o n a l P o l i c y . * However, 

i t i s becoming i n c r e a s i n g l y e v i d e n t t h a t t h e r e has been 

c o n s i d e r a b l e mythology s u r r o u n d i n g b o t h t h e f o r m a t i o n and 

purpose o f t h i s p o l i c y . 

G e r a l d F r i e s e n , who has r e c e n t l y produced t h e f i r s t 

r e g i o n a l h i s t o r y o f t h e p r a i r i e s , argues from a 

contemporary p o s i t i o n t h a t t h e N a t i o n a l P o l i c y , was not 

j u s t t h e c r e a t i o n of John A. MacDonald but r a t h e r was 

e s t a b l i s h e d i n t h e g e n e r a t i o n b e f o r e and t h e f i r s t two 

g e n e r a t i o n s a f t e r C o n f e d e r a t i o n . A c c o r d i n g t o F r i e s e n , i t 

was t h e b u s i n e s s i n t e r e s t s who worked t o g e t h e r t o ens u r e 

t h a t t h e o u t l y i n g r e g i o n s b e n e f i t e d c e n t r a l Canada. There 

i s no a c t u a l d a t e when t h e N a t i o n a l P o l i c y was e s t a b l i s h e d . 

F r i e s e n s t a t e s t h a t N a t i o n a l P o l i c y i s synonymous w i t h 

C o n f e d e r a t i o n (1867) s i n c e he argues t h a t C o n f e d e r a t i o n , 

" . . . i t s e l f was a p l a n k i n t h e e n t r e p r e n e u r s ' e f f o r t s t o 

make t h e n a t i o n " s t r o n g " but t h e i r e f f o r t s may a l s o have 

p e n a l i z e d t h e o u t l y i n g r e g i o n s t o t h e b e n e f i t o f c e n t r a l 

Canada. A c c o r d i n g t o F r i e s e n businessmen needed economic 

growth and t h e Canadian n o r t h w e s t was t h e f i e l d of 

i n v e s t m e n t . 1 0 

H a r o l d I n n i s 1 1 ( a u t h o r o f t h e s t a p l e - h i n t e r l a n d 

*The National Policy encompassed railways and settlements, tariffs, freight 
rate agreements, Native treaties and the Northwest Mounted Police (law and 
order in the west). 
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t h e o r y ) and p r a i r i e economist Vernon F o w k e 1 2 argued i n 1957 

t h a t N a t i o n a l P o l i c y was t h e r e s u l t of t h e e s t a b l i s h m e n t of 

th e T a r i f f i n 1879. The t a r i f f added a 15 per c e n t ad 

volorem on each i m p o r t e d i t e m . A c c o r d i n g t o F r i e s e n 1 3 t h e 

immediate r e s u l t was t o b e n e f i t t h e m a n u f a c t u r i n g r e g i o n s 

of Canada a t t h a t t i m e ( T o r o n t o and M o n t r e a l umland). 

These r e g i o n s b e n e f i t t e d from t h e i n c r e a s e d number of j o b s 

and from t h e d e c r e a s e i n p o p u l a t i o n s h i f t t o t h e U n i t e d 

S t a t e s . Over t i m e t h e i n h a b i t a n t s of t h e f o u r w e s t e r n and 

t h r e e m a r i t i m e p r o v i n c e s as w e l l as n o r t h e r n O n t a r i o and 

n o r t h e r n Quebec p a i d h i g h e r p r i c e s f o r "Canadian goods". 

I n n i s b e l i e v e d t h a t t h e t a r i f f was t h e l y n c h p i n o f t h e 

N a t i o n a l P o l i c y b u t , a c c o r d i n g t o F r i e s e n 1 4 i t was t h e 

work o f Donald C r e i g h t o n i n t h e 1940s and 1950s who 

d e s c r i b e d t h e 1879 t a r i f f as a c r u c i a l element i n N a t i o n a l 

P o l i c y because i t was so c l o s e l y f i x e d t o t h e c o n s t r u c t i o n 

of a t r a n s c o n t i n e n t a l r a i l w a y . Today, t h e r e i s no 

agreement among h i s t o r i a n s t h a t MacDonald had a grand 

d e s i g n t o i n t e g r a t e t h e economy of Canada t h r o u g h h i s 

N a t i o n a l P o l i c y . John D a l e s has argued t h a t t h e 1879 

t a r i f f p roduced economic growth t h a t was t o o f a s t , t oo 

l a r g e and u n a c c e p t a b l y i n e f f i c i e n t . Fowke has sug g e s t e d 

t h a t t h e t a r i f f d i s c r i m i n a t e d a g a i n s t t h e p r a i r i e r e g i o n 

and t h e wage l a b o u r e r . I n r e c e n t t i m e s A l b e r t a economist 

Dr. Ken N o r r i e has argued t h a t t h e t a r i f f s d i d not i n h i b i t 

t h e i n d u s t r i a l i z a t i o n o f t h e p r a i r i e s . 1 5 
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The t a r i f f i t s e l f d i d not d i s c r i m i n a t e a g a i n s t the 

r e g i o n s o u t s i d e o f To r o n t o and M o n t r e a l i n t e n t i o n a l l y but 

i t i s t r u e t h a t t h e s e two c i t i e s b e n e f i t t e d more from t h e 

t a r i f f s t r u c t u r e t h a n d i d c i t i e s i n w e s t e r n Canada. The 

areas o u t s i d e t h e major p o p u l a t i o n c e n t r e s c o u l d not 

s u p p o r t i n d u s t r y a t t h e same s c a l e as t h a t i n e x i s t e n c e i n 

T o r o n t o . I t i s a l s o t r u e t h a t some o f t h e T o r o n t o and 

M o n t r e a l i n d u s t r i a l i z a t i o n was a r t i f i c i a l but t h i s was at 

the expense o f t h e U n i t e d S t a t e s . There i s no f e d e r a l 

t a r i f f a t t h e O n t a r i o - M a n i t o b a b o r d e r ! I n o t h e r words, 

i n d u s t r y i n w e s t e r n Canada r e c e i v e s t h e same " b e n e f i t " 

from t h e t a r i f f as does i n d u s t r y i n O n t a r i o . I r o n i c a l l y 

t o d a y t h e p r o v i n c e s t h e m s e l v e s have c o n s t r u c t e d n o n - t a r i f f 

b a r r i e r s between each o t h e r w h i c h a f f e c t t h e m o b i l i t y of 

c a p i t a l and l a b o u r i n Canada. 

Not a l l s t u d e n t s of Canadian h i s t o r y s u p p o r t t h e 

p o s i t i o n of t h e t a r i f f as t h e c e n t r e p i e c e of N a t i o n a l 

P o l i c y . R o b e r t Chodos b e l i e v e s t h e d a t e of c o m p l e t i o n of 

th e C a n a d i a n P a c i f i c R a i l w a y (1885): 

. . . i s a more a p p r o p r i a t e p o i n t from w h i c h t o 
d a t e our e x i s t e n c e as a c o u n t r y t h a n 1867. A l l 
t h a t happened a t C o n f e d e r a t i o n was t h a t t h r e e 
B r i t i s h c o l o n i e s got t o g e t h e r and s e t up a new 
l e v e l o f government. The i d e a o f Canada as a 
n a t i o n made l i t t l e sense w i t h o u t t h e g r e a t 
n o r t h west and Canada's h o l d o ver t h e n o r t h 
west was e x t r e m e l y tenuous w i t h o u t a r a i l w a y . 
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There would be a c o u n t r y and what k i n d of 
c o u n t r y i t would be was r e a l l y o n l y d e c i d e d on 
November 7, 1 8 8 5 . 1 6 

I n s u p p o r t of Chodos, E. J . P r a t t w r o t e , " . . . l i k e a g a v e l 

- t h e d r i v i n g o f t h e l a s t s p i k e - c l o s e d o f f d e b a t e . " 1 7 

Chodos makes an c o m p e l l i n g argument when he w r i t e s t h a t i f 

an a r t i f i c i a l e a s t - w e s t c o n n e c t i o n had not been b u i l t , t h e 

n a t u r a l n o r t h - s o u t h c o n n e c t i o n s would have p r e v a i l e d . He 

f u r t h e r argues t h a t w i t h o u t t h e CPR t h e p r a i r i e s would 

have been drawn i n t o t h e o r b i t of t h e American mid-western 

s t a t e s (Map on Page 189). Chodos admits t h a t a d e l a y of 

t e n y e a r s o f t h e b u i l d i n g of t h e CPR may have been 

p o s s i b l e w i t h o u t damage t o Canadian n a t i o n h o o d . 

The myth of t h e CPR was born and, as o u t l i n e d on 

Page 101 t h e e x p e c t a t i o n s of r a i l w a y development would 

p l a y havoc w i t h n a t i o n a l t r a n s p o r t a t i o n p o l i c y f o r t h e 

next hundred y e a r s . I t would a l s o s i g n a l t h e s t a r t o f an 

a c r i m o n i o u s p e r i o d o f c o n f l i c t between t h e f e d e r a l 

government and i n i t i a l l y t h e seven and s u b s e q u e n t l y t h e 

t e n p r o v i n c i a l governments over n a t i o n a l t r a n s p o r t a t i o n 

p o l i c y . 

3.1.2 The C o n s t i t u t i o n and T r a n s p o r t a t i o n 

F e d e r a l and p r o v i n c i a l powers c o n t a i n e d i n t h e 
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C o n s t i t u t i o n have a l r e a d y been d i s c u s s e d as has t h e 

purpose o f t h e o r i g i n a l C o n s t i t u t i o n , (1867) w h i c h gave 

broad powers t o t h e f e d e r a l government w i t h t h e i n t e n t i o n , 

i t a p p e a r s , o f g r a n t i n g e x t e n s i v e c o n t r o l o f t h e economy 

t o t h e c e n t r a l government. However, as a l r e a d y p o i n t e d 

o u t , t h e r e has been a t r a n s f o r m a t i o n of t h i s s h a r i n g of 

power towards t h e p r o v i n c e s . T h i s s e c t i o n a n a l y z e s how 

t r a n s p o r t a t i o n r e s p o n s i b i l i t i e s have been a l l o c a t e d by t h e 

C o n s t i t u t i o n and w i l l a s s e s s how t h e s e powers have e v o l v e d 

t o t h e p r e s e n t . Figure 2: Federal and Provincial Powers l i s t s t h e 

k i n d s o f powers p r o v i d e d t o b o t h t h e f e d e r a l government 

( S e c t i o n 91) and t h e p r o v i n c i a l governments ( S e c t i o n s 92, 

93) . 

I t i s b o t h i n t e r e s t i n g and s i g n i f i c a n t t o p o i n t out 

t h a t t h e Constitution Act, (1867) does n o t , " . . . e x p r e s s l y c o n f e r 

j u r i s d i c t i o n o v er t h e g e n e r a l h e adings of t r a n s p o r t a t i o n 

o r communications on e i t h e r P a r l i a m e n t o r t h e p r o v i n c i a l 

L e g i s l a t u r e s " . 1 8 F e d e r a l j u r i s d i c t i o n i n t h e ar e a s o f 

t r a n s p o r t a t i o n i s p r i m a r i l y based on s u b s e c t i o n s 92(10) 

and 91(29) o f t h e Constitution Act, 1867 w h i c h a s s i g n 

j u r i s d i c t i o n t o P a r l i a m e n t over what have become known as 

" i n t e r p r o v i n c i a l u n d e r t a k i n g s " . As w e l l : 
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FEDERAL AND PROVINCIAL POWERS 
FEDERAL 

91 . It shal l be lawfu l for the Queen, by 
and w i th the Advice and Consent of 
the Senate and House of Com
mons, to make Law,s for the Peace, 
Order, and good Government of 
Canada, in relat ion to all Mat ters 
not c o m i n g w i th in the Classes of 
Subjec ts by th is Act ass igned ex
clusively to the Legis latures of the 
P r o v i n c e s ; . . . 

[ ILLUSTRATIONS] 
1. The Publ ic Debt and Property 
2. The Regulat ion of Trade and 

Commerce 
3. The rais ing of Money by any 

Mode or System of Taxat ion 
5. The Postal Service 
7. M i l i t i a , Mi l i tary and Naval Ser

vice, and Defence 
10. Navigat ion and Shipp ing 
12. Sea Coast and Inland Fish

er ies 
14. Currency and Coinage 
15. B a n k i n g . . .and the Issue of 

Paper Money 
24. Ind ians and Lands reserved for 

Ind ians 
25. Natura l iza t ion and Al iens 
26. Marr iage and Divorce 
27. The Cr iminal Law 

PROVINCIAL 

92. . . . 
1. The A m e n d m e n t . . .of the Con

s t i tu t ion . . .except as regards 
the Of f ice of Lieutenant-
Governor 

2. Direct Taxat ion w i th in the 
P r o v i n c e . . . 

5. The Management and Sale of 
the Publ ic L a n d s . . . 

8. Mun ic ipa l Ins t i tu t ions in the 
Province 

9. Shop, Saloon, Tavern, Auc
t ioneer, and other l icences 

10. Local Works and Under tak ing 
other than such as are of the 
fo l low ing Classes: 
a) Transpor ta t ion fac i l i t ies 

l ink ing two provinces 
b) Transpor ta t ion fac i l i t ies 

l ink ing Canada and other 
count r ies 

c) Faci l i t ies w h i c h the Parlia
ment of Canada declares 
to be for the wel fare of 
Canada or more than the 
s ing le province. 

12. The Solemnizat ion of Mar
r iage. . . 

13. Property and Civi l r i g h t s . . . 
14. The Admin is t ra t ion of Jus

t ice . . . 
16. General ly all Mat ters of a 

merely local or pr ivate 
. N a t u r e . . . 

93. In and for each Province the legis
lature may exclusively make laws 
in re lat ion to Educat ion 

Source: Saywell, John et a l 
How We Are Governed i n t h e 1980's, 1982 
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...the power c o n t a i n e d i n t h e preamble t o 
s e c t i o n 91 of t h a t A c t t o make laws f o r t h e 
'peace, o r d e r and good government o f Canada' 
has a l s o p r o v i d e d a s o u r c e of f e d e r a l 
j u r i s d i c t i o n . I n a d d i t i o n , c e r t a i n s p e c i f i c 
modes of t r a n s p o r t a t i o n a re i d e n t i f i e d i n 
s u b s e c t i o n s 9 1 ( 9 ) , (10) and (13) of t h e A c t as 
b e i n g s u b j e c t t o e x c l u s i v e f e d e r a l 
j u r i s d i c t i o n . 1 9 

P r o v i n c i a l j u r i s d i c t i o n o v er t r a n s p o r t a t i o n : 

...has g e n e r a l l y been based on s u b s e c t i o n s 
9 2 ( 1 0 ) , (13) and (16) of t h e Constitution Act, 1867, 
c o n f e r r i n g power t o l e g i s l a t e w i t h r e s p e c t t o 
' l o c a l works and u n d e r t a k i n g s ' , ' p r o p e r t y and 
c i v i l r i g h t s w i t h i n t h e p r o v i n c e ' and 'matters 
of m e r e l y l o c a l or p r i v a t e n a t u r e w i t h i n t h e 
p r o v i n c e . ' 2 0 

There have been many j u d i c i a l t e s t s of t h e wor d i n g i n t h e 

above q u o t a t i o n . D a l f e n and D u n b a r 2 1 i n t h e i r j u d i c i a l 

r e v i e w f o r t h e Macdonald Commission, d e f i n e d f e d e r a l 

j u r i s d i c t i o n o v er u n d e r t a k i n g s c o n n e c t i n g one p r o v i n c e 

w i t h a n o t h e r , o r e x t e n d i n g beyond t h e l i m i t s of a s i n g l e 

p r o v i n c e , as f o l l o w s : 

I f an u n d e r t a k i n g engages i n a s i g n i f i c a n t 
degree of c o n t i n u o u s and r e g u l a r i n t e r -
p r o v i n c i a l a c t i v i t y , i t w i l l f a l l w i t h i n 
f e d e r a l j u r i s d i c t i o n . 

I f t h e a c t i v i t i e s o f an o t h e r w i s e l o c a l u nder
t a k i n g form an i n t e g r a l and n e c e s s a r y p a r t o f 
an i n t e r p r o v i n c i a l u n d e r t a k i n g , t h e l o c a l 
u n d e r - t a k i n g w i l l a l s o f a l l s u b j e c t t o f e d e r a l 
j u r i s d i c t i o n . 
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A t t h i s s t a g e i t i s n e c e s s a r y t o c o n s i d e r j u r i s d i c t i o n 

o v e r t h e v a r i o u s modes of t r a n s p o r t such as s h i p p i n g , 

a e r o n a u t i c s , r a i l w a y s and motor v e h i c l e t r a n s p o r t a t i o n . 

Shipping 

M a r i n e t r a n s p o r t a t i o n r e g u l a t i o n i s e x e r c i s e d 

p u r s u a n t t o a number o f s p e c i f i c p i e c e s of l e g i s l a t i o n 

t h a t i n c l u d e s t h e Navigable Waters Protection Act, t h e National 

Harbours Board Act, t h e Canadian Shipping Act, t h e National 

Transportation Act, t h e Pilotage Act, t h e Shipping Conferences Exemption 

Act, t h e St. Lawrence Seaway Authority Act and t h e Department of 

Transport Act. T h i s l e g i s l a t i o n e n a b l e s t h e f e d e r a l 

government t o r e g u l a t e n a v i g a b l e waterways, t h e s h i p p i n g 

r a t e s , r e g i s t r a t i o n of v e s s e l s , p i l o t a g e and t h e use of 

h a r b o u r s . P r o v i n c i a l j u r i s d i c t i o n c o v e r s i n t r a - p r o v i n c i a l 

o r l o c a l s h i p p i n g . 

A e r o n a u t i c s 

The f e d e r a l j u r i s d i c t i o n over a e r o n a u t i c s i s based 

on, P a r l i a m e n t ' s power t o make laws f o r t h e 'peace, o r d e r 

and good government' o f Canada. A e r o n a u t i c s i s r e g u l a t e d 

p u r s u a n t t o t h e Aeronautics Act and t h e National Transportation 

Act. The f e d e r a l government has e s t a b l i s h e d e x c l u s i v e 
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j u r i s d i c t i o n i n a i r t r a n s p o r t a t i o n . I t s r e g u l a t i o n s 

a f f e c t a l l c a r r i e r s , l o c a l and i n t r a p r o v i n c i a l 

u n d e r t a k i n g s and a l l o t h e r a c t i v i t i e s c o n s i d e r e d i n t e g r a l 

and c o n s i s t e n t t o a e r o n a u t i c s i n Canada. T h i s e x t e n s i v e 

r e g u l a t o r y a u t h o r i t y i s e x e r t e d by a s i n g l e r e g u l a t o r y 

body, t h e A i r T r a n s p o r t Committee o f t h e Canadian T r a n s p o r t 

Commission (CTC) and a s i n g l e f e d e r a l Department of 

T r a n s p o r t . 

A i r p a ssenger t r a n s p o r t has been t h e s u b j e c t s i n c e 

i t s e a r l y days o f e x i s t e n c e t o t i g h t government r e g u l a t i o n 

o v e r t h e market f o r c e s of t h e i n d u s t r y . D e s p i t e t h i s 

r e s t r i c t i v e p r a c t i c e and d e s p i t e t h e phenomenal growth of 

t h e a i r i n d u s t r y s i n c e 1940, t h e r e has not been an e n d u r i n g 

t r e n d t o f e d e r a l - p r o v i n c i a l c o n f l i c t . There have been 

d i f f e r e n c e s and t h e p r o v i n c i a l o w n e r s hip o f r e g i o n a l 

a i r l i n e s was one example but t h e magnitude o f c o n f l i c t 

p a l e s i n c o m p a r i s o n t o t h a t a s s o c i a t e d w i t h t h e r a i l w a y s 

and r a i l f r e i g h t r a t e s . 

R a i l w a y s 

Canada's two major r a i l w a y s , CN R a i l and CP R a i l 

w h i c h h a n d l e 90 per c e n t of r a i l f r e i g h t , have b o t h been 

d e c l a r e d , "...works o r u n d e r t a k i n g s f o r t h e g e n e r a l 



advantage of Canada", and hence f a l l s u b j e c t t o f e d e r a l 

j u r i s d i c t i o n . 2 2 P r i o r t o 1988 t h e y were r e g u l a t e d by the 

R a i l T r a n s p o r t Committee of t h e Canadian T r a n s p o r t 

Commission p u r s u a n t t o t h e p r o v i s i o n s of t h e National 

Transportation Act, t h e Railway Act, t h e Maritimes Freight Rates Act 

and t h e Western Grain Transportation Act. L o c a l o r 

i n t r a p r o v i n c i a l r a i l w a y s such as BC R a i l a r e p r o v i n c i a l l y 

r e g u l a t e d . 

P r i o r t o 1967, t r a n s p o r t a t i o n law and r e g u l a t i o n i n 

Canada had become o s s i f i e d 2 3 as f r e i g h t r a t e p o l i c i e s were 

l e f t - o v e r s from t h e 1920s when r a i l r o a d s e n j o y e d a ne a r -

monopoly of o v e r l a n d f r e i g h t s h ipments. However i n 1959 

the MacPherson Commission r e c o g n i z e d t h a t t h e r a i l w a y s 

f a c e d s e v e r e c o m p e t i t i o n from o t h e r modes and as a r e s u l t , 

f o l l o w i n g passage of t h e National Transportation Act, (1967) t h e 

r a i l w a y s were a b l e t o change t h e i r r a t e s and p r a c t i c e s as 

r a p i d l y as market c o n d i t i o n s demanded. Two e x c e p t i o n s 

were made. One a f f e c t e d g r a i n r a t e s w h i c h remained f r o z e n 

a t l e v e l s f i x e d i n 1898 and 1899 and r a t e s a f f e c t i n g 

c o mmodities moving under t h e Maritime Freight Rates Act. 

3.1.3 R a i l w a y Development 

To a p p r e c i a t e why r a i l w a y f r e i g h t r a t e s were such a 
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h i g h p r o f i l e i s s u e v i s a v i s a i r t r a n s p o r t r e l a t e d i s s u e s 

and t o p r o v i d e an h i s t o r i c a l p e r s p e c t i v e on t h e Crow Rate 

i s s u e , t h i s s e c t i o n p r o v i d e s an o v e r v i e w of railway-

development i n Canada w i t h p a r t i c u l a r r e f e r e n c e t o t h e 

p r a i r i e p r o v i n c e s . 

There have been many books w r i t t e n on t h e h i s t o r y of 

r a i l w a y b u i l d i n g i n C a n a d a . 2 4 The themes a r e always t h e 

same. R a i l r o a d b u i l d i n g and r a i l r o a d t r a v e l have d e v e l o p e d 

i n Canadians a "romance w i t h t h e r a i l w a y s " . I t i s not 

s u r p r i s i n g t h a t one o f t h e more r e c e n t books was e n t i t l e d 

The National Dream. I n 1985, t h e M i n i s t e r of T r a n s p o r t 

t a l k e d about r e t u r n i n g t o t h a t romance by r e s t o r i n g un

economic r a i l p assenger s e r v i c e s . I n 1896 c o n s t r u c t i o n of 

th e Canadian N o r t h e r n R a i l w a y s began and t h e romance of 

i t s c o n s t r u c t i o n was f i t t i n g l y d e s c r i b e d by 0. S. S k e l t o n : 

" I n 1896 a r a i l w a y , a hundred m i l e s l o n g , 
b e g i n n i n g and endin g nowhere, o p e r a t e d by 
t h i r t e e n men and a boy! I n 1914, a g r e a t 
t r a n s c o n t i n e n t a l system p r a c t i c a l l y c o m pleted 
o v e r t e n thousand m i l e s ( s i c ) i n l e n g t h and 
c o v e r i n g seven o f Canada's n i n e p r o v i n c e s ! The 
i m p o s s i b l e had been a c h i e v e d . " 2 5 

T h i s romance i s even c a r r i e d out i n song as performed by 

p o p u l a r C a n a d i a n f o l k s i n g e r Gordon L i g h t f o o t who, 
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" . . . s i n g s of t h e r a i l w a y b e i n g c o n s t r u c t e d so t h a t o t h e r s 

c o u l d b u i l d t h e mines, m i l l s and f a c t o r i e s f o r t h e good 

use o f a l l . " 2 6 

L i k e so many f e a t u r e s o f Canadian t r a n s p o r t a t i o n -

myth t r i u m p h s over r e a l i t y . T h i s i s c e r t a i n l y t h e case of 

r a i l r o a d b u i l d i n g i n Canada. The h i s t o r y of r a i l r o a d 

c o n s t r u c t i o n i n Canada i s c o n s i s t e n t l y d i v i d e d i n t o t h r e e 

p e r i o d s : t h e f i r s t b e f o r e 1900; t h e second from 1900 t o 

1917; and th e t h i r d from 1923 t o 1931. 

T a b l e 2: R a i l w a v C o n s t r u c t i o n ( M i l e s o f T r a c k ) 

M a n i t o b a Saskatchewan A l b e r t a T o t a l 

1906 2,774 1,957 1,235 5,966 
1910 3,221 2,932 1,488 7, 641 
1915 4,498 5,327 3, 174 12,999 
1920 4,404 6,220 4,474 15,098 
1925 4,539 7,056 4,965 16,560 
1930 4,410 8,175 5,607 18,192 
1935 4,970 8,555 5,760 19,285 
1970 4,745 8,565 6,244 19,555 
1980 '•- - - 18,250 
1985 — — — 17,000 

S o u r c e : State of The Industry Report 
Canada Grains Council. 1974 
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P r i o r t o 1900 t h e c o n s t r u c t i o n and e x t e n s i o n of 

r a i l w a y s i n t o w e s t e r n Canada was encouraged by f e d e r a l 

l a n d g r a n t s . F o r example, Canadian P a c i f i c R a i l w a y was 

g r a n t e d 25 m i l l i o n a c r e s of l a n d i n r e t u r n f o r b u i l d i n g 

and m a i n t a i n i n g a 3,000 m i l e " t r a n s - c o n t i n e n t a l " r a i l w a y 

between M o n t r e a l and Vancouver. R a i l w a y s and f r e e l a n d 

were no use t o anybody w i t h o u t a purpose. T h e r e f o r e , 

a n o t h e r component of t h e s o - c a l l e d N a t i o n a l P o l i c y was 

i n t r o d u c e d . A c o m b i n a t i o n of a r a p i d s u r v e y system (which 

a l i e n a t e d t h e M e t i s ) and t h e i n t r o d u c t i o n of a f r e e 

homestead p o l i c y f a c i l i t a t e d t h e r a p i d s e t t l e m e n t of t h e 

p r a i r i e s . The p a r t i c i p a t i n g r a i l w a y s ( p r i m a r i l y t h e CPR) 

were p e r m i t t e d t o choose from odd-numbered s e c t i o n s i n 

r a i l w a y " b e l t s " o r " b l o c k s " d e s i g n a t e d as, " f a i r l y f i t f o r 

s e t t l e m e n t . " 2 7 I n Saskatchewan r a i l w a y l a n d g r a n t s 

t o t a l l e d a p p r o x i m a t e l y 15 m i l l i o n a c r e s almost 50 per c e n t 

of t h e Can a d i a n t o t a l , s i n c e r a i l w a y companies p r e f e r r e d 

t o choose f e r t i l e l a n d i n t h i s p r o v i n c e f o r m i l e a g e 

c o n s t r u c t e d i n rugged are a s e l s e w h e r e . 2 8 There were no 

immediate b e n e f i t s t o t h i s e x p a n s i o n a r y p o l i c y as t h e 

w o r l d was under t h e i n f l u e n c e of a g r e a t d e p r e s s i o n . 

The p e r i o d between 1900 and t h e 1914-18 World War was 

a p e r i o d o f u n u s u a l p r o s p e r i t y . I t was t h e p e r i o d of t h e 

f i r s t wheat boom i n Canada and a p e r i o d of i n t e n s e r a i l w a y 
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b u i l d i n g and r i v a l r y . I n t h e f i f t e e n y e a r p e r i o d from 

1900 t o 1915, Canadian R a i l w a y m i l e a g e d o u b l e d , i n c r e a s i n g 

from 17,657 t o 34,882 m i l e s of l i n e . 2 9 As i n d i c a t e d i n 

Table 2: Railway Construction a p p r o x i m a t e l y 40 per c e n t of t h e 

t o t a l was l o c a t e d i n t h e p r a i r i e s . I t was a l s o d u r i n g 

t h i s t i m e p e r i o d t h a t two more " t r a n s - c o n t i n e n t a l " 

r a i l w a y s were completed. 

The f e d e r a l government promoted e x p a n s i o n of t h e main 

e a s t - w e s t r a i l w a y network t o p r o v i d e c o m p e t i t i o n w i t h t h e 

CPR. There was s t r o n g p r e s s u r e from t h e newly formed 

p r o v i n c e s o f A l b e r t a and Saskatchewan f o r new r a i l r o a d s t o 

o f f e r lower r a t e s t o move g r a i n . There i s no e v i d e n c e 

t h a t t h e r e was s u f f i c i e n t t r a f f i c t o w a r r a n t a second y e t 

a l o n e a t h i r d e a s t - w e s t system. By 1915, w i t h 35,000 

m i l e s o f o p e r a t i o n a l r a i l w a y t r a c k , Canada had more 

t r a c k a g e per c a p i t a t h a n any o t h e r c o u n t r y i n t h e w o r l d . 3 0 

The Grand Trunk P a c i f i c , w h i c h c o n s i s t e d of a system 

of 2,902 m i l e s between M o n t r e a l and P r i n c e R u p e r t , was 

a l s o $200 m i l l i o n d o l l a r s i n de b t . The Canadian N o r t h e r n , 

w h i c h c o n s i s t e d o f a system of 9,300 m i l e s and, n o t 

w i t h s t a n d i n g t h e p r a i s e of S k e l t o n , was $427 m i l l i o n 

d o l l a r s i n debt i n 1 9 1 6 . 3 1 
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The c o m b i n a t i o n of wheat boom, r a i l w a y c o n s t r u c t i o n 

and homestead p o l i c y r e s u l t e d i n t h e number of farms 

i n c r e a s i n g i n Saskatchewan a l o n e from 13,500 i n 1901 t o 

100,000 i n 1916. The p o p u l a t i o n i n c r e a s e d d u r i n g t h i s 

same t i m e p e r i o d from 100,000 t o 6 5 0 , 0 0 0 . 3 2 I t was a l s o 

d u r i n g t h i s p e r i o d t h a t t h e f i r s t major c o n f l i c t d e v e l o p e d 

between t h e f e d e r a l and p r a i r i e p r o v i n c i a l governments. A 

c l a u s e i n t h e Agreement of 1881, between t h e f e d e r a l 

government and t h e CPR, was t h a t f o l l o w i n g c o m p l e t i o n of 

the CPR m a i n l i n e t h r o u g h t h e p r a i r i e s (1884-85) t h e r e 

would be no c o n s t r u c t i o n o f any b r a n c h l i n e s by any o t h e r 

r a i l w a y between t h e CPR m a i n l i n e and t h e U n i t e d S t a t e s 

b o r d e r f o r a t w e n t y - y e a r p e r i o d . The government of 

Ma n i t o b a t o o k t h e p o s i t i o n t h a t t h e CPR had a monopoly on 

the p r a i r i e s and e s t a b l i s h e d f r e i g h t r a t e s a t t o o h i g h a 

l e v e l . M a n i t o b a made s e v e r a l a t t e m p t s t o i s s u e C h a r t e r s 

t o A m e r i c a n r a i l r o a d s t o e s t a b l i s h c o m p e t i t i o n t o t h e CPR 

but MacDonald u t i l i z e d h i s d i s - a l l o w a n c e power i n t h e 

C o n s t i t u t i o n t o o v e r t u r n t h e C h a r t e r s . M a n i t o b a e v e n t u a l l y 

was s u c c e s s f u l i n o b t a i n i n g a l e a s e on a s m a l l . r a i l w a y 

( N o r t h e r n P a c i f i c ) and i t e n t e r e d i n t o an agreement w i t h 

C a n a d i a n N o r t h e r n . M a n i t o b a g u a r a n t e e d t h e bonds o f 

Ca n a d i a n N o r t h e r n t o c o n s t r u c t a l i n e from P o r t A r t h u r t o 

Winnipeg and, i n r e t u r n , C anadian N o r t h e r n e s t a b l i s h e d 

g r a i n r a t e s a p p r o x i m a t e l y .04^ a b u s h e l below t h e Crow 
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R a t e s . Canadian P a c i f i c i m m e d i a t e l y lowered i t s g r a i n 

r a t e s , t o meet t h e c o m p e t i t i o n i n Man i t o b a and lowered i t s 

r a t e s by .02^ i n Saskatchewan and A l b e r t a where i t f a c e d 

l e s s c o m p e t i t i o n . The r a i l w a y p o l i c y o f M a n i t o b a was 

s u c c e s s f u l . 3 3 

The t h i r d p e r i o d between 1923 and 1931 was marked 

once a g a i n by keen r i v a l r y . T h i s was a i d e d somewhat i n 

th e f o r m a t i o n of a more f o r m i d a b l e opponent t o t h e CPR 

th r o u g h t h e n a t i o n a l i z a t i o n of t h e Grand Trunk P a c i f i c and 

th e Canadian N o r t h e r n i n t o t h e Canadian N a t i o n a l R a i l w a y 

(CNR). G r a i n was c o n s i d e r e d a l u c r a t i v e t r a f f i c , y i e l d s 

were h i g h and over a b i l l i o n b u s h e l s were produced i n 

1928. T h i s l a r g e c r o p was not s u r p a s s e d a g a i n u n t i l t h e 

1970s. As i n d i c a t e d i n Table 2, over 2,000 m i l e s o f 

b r a n c h l i n e (2/3 o f t h e n a t i o n ' s t o t a l ) were b u i l t i n 

Saskatchewan. P r o d u c e r s d e l i v e r e d g r a i n t o t h e c o u n t r y 

e l e v a t o r d u r i n g t h i s t i m e p e r i o d by h o r s e and wagon. The 

r a i l w a y s b e l i e v e d t h a t h a u l s i n ex c e s s o f t e n m i l e s were 

beyond t h e r e a c h of g r a i n p r o d u c e r s t h u s r a i l w a y p o l i c y 

was t o b u i l d up t o t h e t e n - m i l e l i m i t . Figure 3: Branchline 

Rivalry p r o v i d e s a c l a s s i c example o f how a g g r e s s i v e t h i s 

r i v a l r y became. 
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FIGURE 3: B r a n c h l i n e R i v a l r y 
(1930) 

CPR 

CP R a i l c o n s t r u c t e d t h e W i s h a r t S u b d i v i s i o n because i t 

b e l i e v e d t h i s would head o f f an attempt by CNR t o 

c o n s t r u c t a s u b d i v i s i o n between t h e two e x i s t i n g l i n e s . 

R a i l w a y r i v a l r y was becoming i r r a t i o n a l and c o s t l y . 

R e p o r t o f t h e R o y a l Commission on R a i l w a y s 1931-1932 

I n 1931 t h e t i m e was r i p e f o r an o v e r a l l e x a m i n a t i o n 

o f r a i l w a y p o l i c y i n Canada. The m y t h o l o g y o f MacDonald's 

" N a t i o n a l P o l i c y " has a l r e a d y been d i s c u s s e d . I t was 

argued t h a t i n a c t u a l f a c t t h e programs and p o l i c i e s w h i c h 
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have h i s t o r i c a l l y been a t t r i b u t e d t o N a t i o n a l P o l i c y were 

a c t u a l l y ad hoc, p a r o c h i a l and c o s t l y . T h i s was 

p a r t i c u l a r l y t r u e f o r r a i l w a y p o l i c y . A c c o r d i n g t o 

M i c h a e l B l i s s , "Ottawa's s e v e r a l n a t i o n a l development 

p o l i c i e s were not p a r t of a c o h e r e n t p l a n o r r e c i p e 

f o r n a t i o n - b u i l d i n g . " 3 4 A d m i t t e d l y , t h e o v e r a l l Canadian 

economy was i n d e c l i n e i n t h e t h i r t i e s and a l t h o u g h g r a i n 

volumes remained c o n s t a n t , p r i c e s d e c l i n e d s i g n i f i c a n t l y 

and o t h e r r a i l w a y t r a f f i c had f a l l e n r a p i d l y . R a i l w a y 

b u i l d i n g t o o k i t s t o l l and b o t h t h e CPR and CNR were 

s i g n i f i c a n t l y i n de b t . As such, b o t h R a i l w a y P r e s i d e n t s 

a d v o c a t e d t h e e s t a b l i s h m e n t of a R o y a l Commission on 

" T r a n s p o r t a t i o n " . Such a Commission was i n f a c t 

e s t a b l i s h e d under t h e R i g h t Honourable Lyman D u f f , J u s t i c e 

of t h e O n t a r i o Supreme C o u r t t o make recommendations t o 

r e s t o r e t h e f i n a n c i a l h e a l t h of t h e r a i l w a y s who were 

a f f e c t e d by o v e r - e x p a n s i o n of l i n e s , and t r u c k c o m p e t i t i o n 

and t h e d e p r e s s i o n . The Duff Commission spent n i n e months 

h o l d i n g p u b l i c h e a r i n g s a c r o s s Canada and d e l i v e r e d a 

f i n a l r e p o r t t o t h e new C o n s e r v a t i v e Government headed by 

R i g h t Honourable R. B. B e n n e t t . V i r t u a l l y a l l o f t h e Duff 

Commission recommendations were a c c e p t e d by t h e government 

and embodied i n t h e Canadian National - Canadian Pacific Railway Act 

(1933), w h i c h r e s u l t e d i n more r a i l w a y r e g u l a t i o n and 

t i g h t e r f i s c a l c o n t r o l s . The Du f f Commission was 
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p a r t i c u l a r l y h a r s h on t h e i n t e n s e r i v a l r y i n b r a n c h l i n e 

c o n s t r u c t i o n p o l i c y and l e v i e d s t r o n g c r i t i c i s m a g a i n s t 

not o n l y t h e r a i l w a y s but a l s o f e d e r a l and p r o v i n c i a l 

g o v e r n m e n t s . 3 5 I n response t o t h e c l a i m o f each r a i l w a y 

t h a t p a r t of i t s b r a n c h l i n e program might have been 

d e f e r r e d but f o r t h e f e a r t h a t i t s r i v a l would i n v a d e 

t e r r i t o r y s t r a t e g i c t o i t s l i n e s (see Figure 3: Branchline 

Rivalry), t h e Commission c r i t i c i z e d t h e r a i l w a y s f o r t h e i r 

u n r e s t r a i n e d p o l i c y i n b r a n c h l i n e c o n s t r u c t i o n . I t 

c o n c l u d e d : 

" . . . i t i s c l e a r t h a t t h e r e was i n t e n s e r i v a l r y 
between t h e two systems i n new t e r r i t o r y , 
p a r t i c u l a r l y i n t h e p r o v i n c e s of Saskatchewan 
and A l b e r t a . The c o n s t r u c t i o n program o f one 
company was responded t o by an e q u a l o r g r e a t e r 
program of c o n s t r u c t i o n by t h e o t h e r . The 
development of t h i s t e r r i t o r y d i d not meet 
e x p e c t a t i o n s and t h e r a i l w a y s now f i n d 
t h e m s e l v e s w i t h a d d i t i o n a l t r a f f i c m i l e a g e and 
an i n c r e a s e d burden of c a p i t a l c h a r g e . " 3 6 

The D u f f Commission, w h i l e c r i t i c a l o f t h e a g g r e s s i v e 

and u n c o n t r o l l e d c o m p e t i t i o n between t h e two r a i l w a y s , d i d 

not p r o v i d e any recommendations t o d e a l w i t h t h e o v e r l y 

l a r g e b r a n c h l i n e network nor t h e impending c o m p e t i t i o n t h e 

r a i l w a y s would soon f a c e from highway t r a n s p o r t a t i o n . A 

r e v i e w o f Table 2: Railway Construction shows t h a t t h e r e has 

been a s l i g h t i n c r e a s e i n t h e s i z e o f t h e r a i l network 
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i n t h e p r a i r i e s s i n c e t h e 

r e p o r t . I t was not o n l y 

o v e r - b u i l t i n t h e 1930s 

g a t h e r i n g system. 

D u f f Commission s u b m i t t e d i t s 

the r a i l w a y system t h a t was 

but a l s o t h e e n t i r e g r a i n 

T a b l e 3: G r a i n H a n d l i n g and T r a n s p o r t a t i o n Trends  

( P r a i r i e s ) (1930 t o 1985) 

1930 1960 1970 1980 1985 

R a i l System M i l e a g e 18,192 19,238 19,238 18,200 17,000 
No. of E l e v a t o r s 5,700 5,300 4,970 3,133 1,952 
No.of D e l i v e r y P t s . 2,500 N/A 1,835 1,394 1,148 
M i l e s of Road 20,000 160,000 200,000 200,000 200,000 

S o u r c e : Department of Transport, "The Crow Book", Ottawa, 1982. 

The major c o n c l u s i o n t h a t can be drawn from Table 3: 

Grain Handling and Transportation Trends i s t h a t between 1930 and 

1970 t h e system of r a i l w a y s and g r a i n e l e v a t o r s remained 

v i r t u a l l y untouched by e v e n t s t a k i n g p l a c e around i t . I n 

Saskatchewan, as i n A l b e r t a and M a n i t o b a , t h e r u r a l 

component ( f a r m and non-farm r e s i d e n t s i n c e n t r e s o f l e s s 

t h a n 1,000 p e r s o n s ) o f t h e p o p u l a t i o n s h i f t e d from 85 per 

c e n t i n 1901 t o l e s s t h a n 20 per c e n t i n 1970. P r i o r t o 
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1949, l e s s t h a n one per ce n t of Saskatchewan p r o d u c e r s 

were s u p p l i e d w i t h e l e c t r i c i t y . Today v i r t u a l l y e v e r y 

farm i n t h e p r o v i n c e has ac c e s s t o e l e c t r i c i t y . Table 3: 

Changes in Agricultural Society l i s t t h e v a r i o u s t r e n d s t h a t 

e v o l v e d i n t h e p r a i r i e s s i n c e t h e 1930s. 

T a b l e 4 : Changes i n A g r i c u l t u r a l S o c i e t y 

1. D e s p i t e t h e pr e s e n c e of r a i l s e r v i c e , most g r a i n 
d e l i v e r y p o i n t s e x p e r i e n c e d s i g n i f i c a n t d e c r e a s e s i n 
p o p u l a t i o n . 

2. D u r i n g two decades (1960 t o 1980) c o n s o l i d a t i o n of 
a l l p u b l i c s e r v i c e s ( p a r t i c u l a r l y s c h o o l and 
h o s p i t a l ) c o n t i n u e d as p a r t o f p r a i r i e p r o v i n c i a l 
government's s o c i a l p o l i c i e s . 

3. I n t h e l a t e f i f t i e s t h e r e were over 1,000 implement 
d e a l e r s on t h e p r a i r i e s . Today t h a t number i s l e s s 
t h a n 400. 

4. I n 1930 t h e r e were a p p r o x i m a t e l y 300,000 p r o d u c e r s on 
th e p r a i r i e s . Today t h e number has d e c r e a s e d t o 
140,000. 

5. C o n s o l i d a t i o n o f g r a i n on m a i n l i n e and sec o n d a r y 
l i n e s has r e s u l t e d i n 1/5 o f t h e g r a i n d e l i v e r y 
p o i n t s h a n d l i n g 1/2 of a l l t h e g r a i n . Moreover, 30 
per c e n t o f t h e p r o d u c e r s account f o r 80 per c e n t of 
t o t a l p r o d u c t i o n . They own 60 per c e n t o f t h e farm 
m a c h i n e r y . 

S o u r c e : Prairie Rail Action Committee Report (1979) 
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The s i g n i f i c a n c e o f T a b l e s 3 and 4 i s t h a t b o t h 

f e d e r a l and p r a i r i e p r o v i n c i a l p o l i t i c i a n s e i t h e r f a i l e d 

t o a p p r e c i a t e t h e s e t r e n d s o r chose t o i g n o r e them i n t h e 

v a r i o u s t r a n s p o r t a t i o n debates w h i c h t o o k p l a c e s i n c e 

1930. How can one e x p l a i n t h e f a c t t h a t t h e p r a i r i e 

b r a n c h l i n e network remained f r o z e n between 1930 when h o r s e 

h a u l a g e t o e l e v a t o r s was s t i l l i n use and when t h e Duff 

Commission s t a t e d t h e network was t o o l a r g e , and 1970 when 

v a s t l y improved roads and l a r g e r t r u c k s s i g n i f i c a n t l y 

i n c r e a s e d t h e a b i l i t y o f p r o d u c e r s t o move g r a i n . There 

are s e v e r a l e x p l a n a t i o n s f o r t h i s and a l l o f them are 

r e l e v a n t t o t h i s t h e s i s . 

F i r s t , t h e r e was no n a t i o n a l t r a n s p o r t a t i o n p o l i c y i n 

e x i s t e n c e p r i o r t o t h e p a s s i n g of t h e National Transportation 

Act i n 1967. P r i o r t o t h a t y e a r , n a t i o n a l t r a n s p o r t a t i o n 

p o l i c y was r a i l w a y p o l i c y and t h e emphasis was on 

r e t e n t i o n o f r a i l s e r v i c e ( r e g a r d l e s s o f need) a t t h e 

lo w e s t p o s s i b l e r a t e s . A t t h e f o r e f r o n t o f t h i s debate 

were governments o f t h e p r a i r i e p r o v i n c e s . The t a r g e t was 

th e r a i l w a y s and t h e f e d e r a l government w h i c h was h e l d 

r e s p o n s i b l e f o r r a i l w a y p o l i c y . 

Second, t h e p e r c e p t i o n e x i s t e d t h a t r a i l w a y s were t h e 

l i f e l i n e s t o t h e many s m a l l communities on t h e p r a i r i e s , 
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w h i c h would " d i e " i f t h e r a i l w a y s were removed. I n 1976, 

t h e Commission on G r a i n H a n d l i n g and T r a n s p o r t a t i o n 3 7 , 

headed by former Supreme C o u r t J u s t i c e Emmett H a l l from 

Saskatchewan, t a b l e d a r e p o r t i n P a r l i a m e n t w h i c h , a l t h o u g h 

c o n s i d e r a b l y weak i n t e c h n i c a l d e t a i l s , d i d i n c l u d e a 

s e n s i t i v e s e c t i o n on t h e p r a i r i e g r a i n p r o d u c e r . That 

Commission r e c o g n i z e d t h e d i f f e r e n c e between t h e s i n c e r i t y 

of t h o s e who appeared i n s u p p o r t of r e t a i n i n g b r a n c h l i n e s 

and t h e r e a l i t y of t o d a y . Amongst a number of t h i n g s i t 

s a i d : 

" I t appears t h a t t h e r e may be a tendency t o 
e q u a t e ' t h e s i g n i f i c a n c e of t h e r a i l w a y of 30 t o 
50 y e a r s w i t h i t s s i g n i f i c a n c e t o d a y . " ( V o l . I , 
p. 7 6 ) . 

" I t i s t h e p e o p l e and t h e s p i r i t of t h e p e o p l e 
w h i c h g i v e s t h e community v i a b i l i t y , not t h e 
r a i l w a y s , not t h e e l e v a t o r s . " ( V o l . I , p. 7 9 ) . 

The Commission was u n a b l e t o l o c a t e any s t u d y 
w h i c h i n d i c a t e d t h a t t h e v i a b i l i t y o f a 
community w h i c h was a l r e a d y d e c l i n i n g would be 
saved by r e t e n t i o n o f t h e r a i l w a y . " ( V o l . I , 
p. 8 3 ) . 

The t h i r d e x p l a n a t i o n i s " . . . t h e t r a d i t i o n a l p r a i r i e 

d i s t r u s t o f t h e r a i l w a y s . " 3 8 T h i s t r a d i t i o n o f a n t i p a t h y 

between p r o d u c e r s and t h e r a i l w a y s ( p a r t i c u l a r l y t h e CPR) 

has i t s r o o t s embedded d e e p l y i n h i s t o r y . I n t h e e a r l y 
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development p e r i o d t h e r a i l w a y s f r e q u e n t l y a n t a g o n i z e d the 

farm s e c t o r by t h e i r u n b r i d l e d use of t h e i r m o n o p o l i s t i c 

power as s o l e p r o v i d e r s of t r a n s p o r t a t i o n s e r v i c e f o r 

outbound p r o d u c t and inbound s u p p l i e s o f a l l d e s c r i p t i o n s . 

C o n s e q u e n t l y c o n f l i c t s over f r e i g h t r a t e s and q u a l i t y of 

s e r v i c e drew u n f a v o u r a b l e a t t e n t i o n t o t h e r a i l w a y s ' 

p erformance as l a n d l o r d s t o thousands o f g r a i n p r o d u c e r s . ^ 

Land g r a n t s * came t o be seen as p r e f e r e n t i a l arrangements 

between e a s t e r n based p o l i t i c i a n s and e a s t e r n based 

e n t r e p r e n e u r s . R a r e l y was c o n s i d e r a t i o n g i v e n t o the 

i n i t i a l h i g h r i s k element i n w e s t e r n r a i l w a y s ' c o n s t r u c t i o n 

o r t o t h e o b l i g a t i o n s f u l f i l l e d by t h e r a i l w a y s under the 

e a r l y agreements. The f o r t u i t o u s but u n f o r e s e e n u n i v e r s a l 

w e a l t h d e r i v e d from l a n d g r a n t s by. t h e r a i l w a y s came t o be 

re g a r d e d as l e g a l i z e d r o b b e r y . 3 9 

F o u r t h , t h e p r a i r i e b r a n c h l i n e system became e n t a n g l e d 

w i t h s t a t u t o r y g r a i n r a t e s . The R a i l w a y s ' r e a c t i o n was t o 

reduce i n v e s t m e n t s i n t h e p r a i r i e b r a n c h l i n e system w h i l e 

l o b b y i n g Ottawa f o r an end t o l e g i s l a t e d f r e i g h t r a t e s . 4 0 

^Western lands did pay for the building of the CPR and the federal government 
did retain control of these lands until 1930 but the federal transfer payments to 
the provinces were sufficient to cover the original "cost" of the land. As well, 
the CPR sold off over 90 per cent of its lands by 1920 to grain producers at 
about $1.00/acre. Today that land is worth between $300-$500.00/acre. 
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The MacPherson Commission i n 1961 (wh i c h i s d i s c u s s e d i n 

d e t a i l i n t h e s e c t i o n on t h e National Transportation Act (1967) 

recommended inter alia a s u b s i d y f o r uneconomic b r a n c h l i n e s 

and t h e abandonment of u n n e c e s s a r y l i n e s . 

The government responded w i t h i t s f i r s t o f many ad hoc 

d e c i s i o n s r e l a t e d t o p r a i r i e b r a n c h l i n e s . I n 1965 t h e 

f e d e r a l government i s s u e d an O r d e r - i n - C o u n c i l * p r o t e c t i n g 

a l l but 1839 m i l e s of b r a n c h l i n e from abandonment f o r t e n 

y e a r s . 

D u r i n g t h i s p e r i o d of ti m e t h e b r a n c h l i n e network 

c o n t i n u e d t o remain v i r t u a l l y unchanged. The f e d e r a l 

government a p p o i n t e d J u s t i c e Emmett H a l l t o head up a 

Commission on G r a i n H a n d l i n g and T r a n s p o r t a t i o n t o come t o 

g r i p s w i t h t h e fundamental problems c o n f r o n t i n g t h e 

i n d u s t r y , i n c l u d i n g a s t r a t e g y t o d e a l w i t h t h e b r a n c h l i n e 

network. However p r i o r t o a s s i g n i n g t h e network t o 

J u s t i c e H a l l , t h e f e d e r a l government on t h e recommendation 

of T r a n s p o r t M i n i s t e r O t t o Lang, p r o t e c t e d 12,413 m i l e s of 

t h e network from abandonment u n t i l a t t h e l e a s t t h e y e a r 

2000. I n a d d i t i o n , 525 m i l e s were a s s i g n e d t o t h e Canadian 

*Officially known as Governor-General in Council Order but it is actually a 
Cabinet Order which can commit the public purse to financial obligations. It is 
not discussed or approved by Parliament. 
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T r a n s p o r t Commission (CTC) f o r abandonment h e a r i n g s . The 

H a l l Commission was asked t o make recommendations on t h e 

r e m a i n i n g 6,283 m i l e s , about 30 per c e n t of t h e network. 

T a b l e 5: S t a t u s o f R a i l w a y M i l e a g e (1975-1979) 

1975 - B a s i c Network 12,414.0 C a b i n e t Order - no 
p u b l i c h e a r i n g s 

1977 - H a l l Commission - 1,812.6 R o y a l Commission 
p u b l i c h e a r i n g s 

1978 - P r a i r i e R a i l 
A c t i o n Committee 

1979 - N e i l R e p o r t 

- 1,000.6 

658.9 

15,890.1 

T e c h n i c a l Committee 
headed by P r o f e s s o r 
F r e d Anderson, 
U n i v e r s i t y of Re g i n a 
- no p u b l i c h e a r i n g s 

T e c h n i c a l Committee 
headed by Doug N e i l , 
M.P. f o r Moose Jaw 
- no p u b l i c h e a r i n g s 

The H a l l Commission recommended t h a t 1812.6 m i l e s be 

added t o t h e b a s i c network f o r p r o t e c t i o n from abandonment 

( t h e government a c c e p t e d t h i s recommendation as i t d i d t h e 

one t o a s s i g n 2,165 m i l e s t o t h e CTC f o r abandonment 

h e a r i n g s ) . 
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The H a l l Commission was un d e c i d e d on 2,344 m i l e s and 

i t recommended t h a t t h e s e be p r o t e c t e d f o r 12 y e a r s . 

Mr. Lang r e j e c t e d t h i s p a r t i c u l a r recommendation on t h e 

a d v i c e of t h e e l e v a t o r companies who s a i d t h e y c o u l d not 

i n v e s t i n t h e i r f a c i l i t i e s on l i n e s l e f t i n a s t a g e of 

l i m b o . 

I n 1977 t h e 2,334 m i l e s were a s s i g n e d t o t h e P r a i r i e 

R a i l A c t i o n Committee (PRAC)*, headed by t h e U n i v e r s i t y of 

Regi n a Economics P r o f e s s o r F r e d Anderson. PRAC recommended 

a f u r t h e r 1,000.6 m i l e s t o be added t o t h e b a s i c network 

and abandonment of t h e r e m a i n i n g m i l e a g e . Once a g a i n t h e 

f e d e r a l government a c c e p t e d t h e s e recommendations and t h e 

1,000 m i l e s were p r o t e c t e d from abandonment and t h e o t h e r 

m i l e a g e was a s s i g n e d t o t h e CTC f o r abandonment h e a r i n g s . 

The 1979 e l e c t i o n w h i c h brought t h e P r o g r e s s i v e 

C o n s e r v a t i v e s i n t o power had a d i r e c t impact on t h e b r a n c h -

l i n e network. The PC's, i n response t o p r o d u c e r s on l i n e s 

under CTC r e v i e w , a p p o i n t e d Moose Jaw M.P. Doug N e i l t o 

once a g a i n r e v i e w t h e m i l e a g e (about 1500 m i l e s ) t h a t PRAC 

had recommended f o r abandonment. N e i l recommended about 

659 m i l e s be added t o t h e b a s i c network and t h e r e m a i n i n g 

m i l e a g e be a s s i g n e d t o t h e CTC f o r f u r t h e r r e v i e w . 

"The Committee consisted of Professor Fred Anderson and three grain 
producers: Jack Gorr (Alberta), Bill Cooper (Sash), and Jack Parker (Man). All 
were appointed by Lang. 
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be 

There are a 

drawn from th e 

number of i n t e r e s t i n g c o n c l u s i o n s 

l e n g t h y p r o c e s s d i s c u s s e d above. 

t h a t can 

The t o t a l number of m i l e s of r a i l l i n e abandoned t o 

d a t e (1984-85) are a p p r o x i m a t e l y 2,400 m i l e s or 12 per c e n t 

o f t h e m i l e a g e i n e x i s t e n c e i n 1930. Of t h e f i r s t 2,000 

m i l e s of b r a n c h l i n e approved by t h e CTC f o r abandonment, 

about 1/2 of t h e m i l e a g e was a c t u a l l y abandoned p r e v i o u s l y 

by g r a i n p r o d u c e r s . 

Of t h e r e m a i n i n g m i l e a g e of 16,700 m i l e s , a p p r o x i m a t e l y 

83 per c e n t are p r o t e c t e d u n t i l a t l e a s t t h e y e a r 2000. No 

b r a n c h l i n e was abandoned w i t h o u t t h e b e n e f i t of a CTC 

H e a r i n g a l l o w i n g anyone t o come f o r w a r d who may have f e l t 

he or she would be u n d u l y a f f e c t e d by b r a n c h l i n e 

abandonment. I n some ca s e s b r a n c h l i n e s were the s u b j e c t of 

r e v i e w by t h e H a l l Commission, PRAC, Doug N e i l (M.P.) and 

t h e CTC b e f o r e an abandonment o r d e r was i s s u e d . The i s s u e 

o f b r a n c h l i n e abandonment i s one o f t h o s e i s s u e s w h i c h was 

e x p l o i t e d by p r o v i n c i a l governments t o c r e a t e t h e i m p r e s s i o n 

t h a t " r e g i o n a l " and community i n t e r e s t s were not b e i n g 

met. The p r o v i n c i a l p o s i t i o n s were r e p o r t e d t o t h e n a t i o n 

by b o t h t h e n a t i o n a l and p r o v i n c i a l / l o c a l media and t h i s 

" c l o u d o f doom" had an a d v e r s e a f f e c t on t h e Crow Rate 

d e b a t e . 
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I f t h e f e d e r a l government i s t o be c r i t i c i z e d , i t 

s h o u l d be f o r d e v e l o p i n g a p o l i c y w h i c h g u a r a n t e e d an 

e x t e n s i v e b a s i c network t o t h e y e a r 2000. The b r a n c h l i n e 

network f u l f i l s o n l y one b a s i c r o l e : i t c o l l e c t s t h e 

g r a i n and f u n n e l s i t on t o t h e m a i n l i n e s f o r d e l i v e r y t o 

p o r t . As a l r e a d y i n d i c a t e d , a p p r o x i m a t e l y 1/5 o f a l l t h e 

g r a i n d e l i v e r y p o i n t s are r e s p o n s i b l e f o r 50 per c e n t of 

t h e g r a i n volume. Many of t h e s e d e l i v e r y p o i n t s are 

l o c a t e d on m a i n l i n e s . To f u r t h e r compound t h i s problem, 

t h e f e d e r a l government began a major b r a n c h l i n e r e p a i r 

program i n 1977 w h i c h i s e x p e c t e d t o c o s t o ver $1 b i l l i o n 

when c o m p l e t e d . As of 1985-86, $730 m i l l i o n had a l r e a d y 

been s p e n t . 4 1 

W i t h over 16,000 m i l e s of r a i l l i n e s t i l l i n c l u d e d i n 

t h e b a s i c network and almost 1/3 o f i t e l i g i b l e f o r 

e x p e n s i v e r e p a i r , some o b s e r v e r s b e l i e v e t h a t t h e r e d u c t i o n 

i n t h e system was not d r a s t i c enough t o a l l o w f o r improved 

e f f i c i e n c y . One of t h e s e o b s e r v e r s i s F r e d Anderson who: 

. . . c l a i m s p o l i t i c a l p r e s s u r e s made t h e e n t i r e 
r a t i o n a l i z a t i o n p r o c e s s l e s s t h a n adequate. 
The b a s i c network i s i t s e l f an i r r a t i o n a l 
c o l l e c t i o n o f l i n e s d e r i v e d from a s e r i e s o f 
p o l i t i c a l l y e x p e d i e n t d e c i s i o n s . E v e n t s show 
t h e r e i s s t i l l t o o much m i l e a g e i n t h e b a s i c 
n e t w o r k . 4 2 
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I f one examines Table 5: Status of Railway Mileage (1975-1979) 

i t i s q u i t e e v i d e n t t h a t t h e l a r g e s t segment of m i l e a g e 

p r o t e c t e d from abandonment i s t h e i n i t i a l b l o c k of 12,444 

m i l e s . What was t h e b a s i s f o r t h e s u p p o r t o f t h e s e 

l i n e s ? There i s no p u b l i c r e p o r t t o r e f e r t o and one 

f e d e r a l department o f t r a n s p o r t o f f i c i a l conceded t h a t , 

" . . . t h e r e was no s o p h i s t i c a t e d s t u d y done." He goes on t o 

suggest t h a t t h e d e c i s i o n was an i n s t i t u t i o n a l one made on 

th e b a s i s o f a meeting between r a i l w a y and f e d e r a l 

t r a n s p o r t o f f i c i a l s . 4 3 

The b r a n c h l i n e d e b a c l e i s f a r from o v e r . The 

E x e c u t i v e D i r e c t o r of PRAC was quoted, back i n 1978, t h a t 

a p o s s i b i l i t y e x i s t e d t h a t g r a i n p r o d u c e r s / h a n d l i n g 

companies would abandon a f u l l y r e h a b i l i t a t e d b r a n c h l i n e 

by 1 9 8 5 . 4 4 I n 1932, t h e Du f f Commission warned about t h e 

imminent c o m p e t i t i o n from highway t r a n s p o r t a t i o n , w h i c h 

was a p p a r e n t l y i g n o r e d . Thus one of t h e r e a l c o s t s o f 

Canada's s t y l e o f f e d e r a l i s m was b e g i n n i n g t o t a k e shape 

and t h i s w i l l be examined i n t h e f o l l o w i n g s e c t i o n on 

highway t r a n s p o r t a t i o n . 

3.1.4 Highway T r a n s p o r t a t i o n 

The j u r i s d i c t i o n over road t r a n s p o r t a t i o n u n d e r t a k i n g s 
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i s s p l i t depending on whether t h e u n d e r t a k i n g i s of a 

l o c a l , i n t e r - p r o v i n c i a l o r i n t e r n a t i o n a l n a t u r e . I t i s 

n e c e s s a r y t o d i s t i n g u i s h between j u r i s d i c t i o n o v er roads 

and j u r i s d i c t i o n over t h e motor c a r r i e r i n d u s t r y . 

Roads a r e not mentioned i n e i t h e r S e c t i o n s 91 
or 92 of t h e Constitution Act 1867, t h e judges 
r e f e r r e d t o t h e terms " c o n n e c t i n g " and 
" u n d e r t a k i n g " t o j u s t i f y t h e i r d e c i s i o n s . I n 
th e words of L o r d P o r t e r * : "The p r o v i n c e has 
in d e e d a u t h o r i t y over i t s own r o a d s , but o n l y 
t h a t a u t h o r i t y i s a l i m i t e d one and does not 
e n t i t l e i t t o i n t e r f e r e w i t h c o n n e c t i n g under
t a k i n g s . I t must be remembered t h a t i t i s t h e 
u n d e r t a k i n g ( t h e a c t u a l movement o f goods and 
pa s s e n g e r s ) - not t h e r o a d s , w h i c h comes w i t h i n 
t h e D o m i n i o n . . . " 4 5 

The f e d e r a l response t o t h i s r u l i n g and a number of 

c o u r t c a s e s was t o d e l e g a t e t h e r e g u l a t i o n of e x t r a 

( i n t e r n a t i o n a l and i n t e r - ) p r o v i n c i a l u n d e r t a k i n g s t o 

p r o v i n c i a l boards e s t a b l i s h e d p u r s u a n t t o p r o v i n c i a l motor 

v e h i c l e t r a n s p o r t a t i o n l e g i s l a t i o n by e n a c t i n g t h e Motor 

Vehicle Transport Act i n 1 9 5 4 4 6 . The m a t t e r o f f e d e r a l 

j u r i s d i c t i o n a r o s e a g a i n i n 1967 w i t h t h e passage of t h e 

National Transportation Act. P a r t I I I of t h a t A c t would 

*Lord Porter was a member of the British Privy Council, which acted as 
Canada's Supreme Court until 19491 



r e s t o r e f e d e r a l j u r i s d i c t i o n over e x t r a - p r o v i n c i a l 

t r u c k i n g but t h a t s e c t i o n was not i n v o k e d . P a r t i a l l y t h i s 

can be e x p l a i n e d by t h e f e d e r a l government not b e i n g 

i n t e r e s t e d and p a r t i a l l y because the p r o v i n c e s have 

r e s i s t e d such a n o t i o n . 

The r e s u l t has been t o a l l o c a t e t o t h e f e d e r a l 

government complete j u r i s d i c t i o n o v e r r a i l w a y s w i t h t h e 

s u p p o r t of a s i n g l e r e g u l a t o r y agency. I n t r u c k i n g and 

b u s e s , j u r i s d i c t i o n i s s h a r e d by t e n p r o v i n c i a l 

governments w i t h no o v e r a l l n a t i o n a l s t a n d a r d s . A former 

Deputy M i n i s t e r of T r a n s p o r t , John B a l d w i n , argues t h a t : 

"...under t e n s e p a r a t e j u r i s d i c t i o n s , growth of 
n a t i o n a l c o v erage has been slow and fragmented 
and t h a t t h e motor coach s e r v i c e has a l e s s 
c o m plete and l e s s e q u i t a b l e arrangement t h a n 
can be found i n a i r and r a i l p assenger f i e l d s . 
Because the c o u n t r y l a c k s n a t i o n a l r e g u l a t i o n s 
and a f e d e r a l r e g u l a t o r y agency, not o n l y does 
Canada as a whole l o s e t h e advantage of a 
n a t i o n a l motor c a r r i e r i n d u s t r y but v a r i o u s 
r e g i o n s , such as A t l a n t i c Canada, s u f f e r i n 
p a r t i c u l a r . " 4 7 

As B a l d w i n f u r t h e r p o i n t s o u t : 

" . . . r e g i o n a l t r a n s p o r t a t i o n companies t e n d t o 
c h a r g e h i g h e r r a t e s i n r e s ponse t o h i g h e r 
r e g i o n a l c o s t s . The r e s u l t i n g i n e q u i t y may be 
o f f s e t p a r t l y by t h e a d d i t i o n a l p r o v i s i o n s of 
n a t i o n a l s e r v i c e and f e d e r a l r e g u l a t i o n s . 
However, w h i l e t h e s e e q u a l i z i n g f e a t u r e s e x i s t 
w i t h r e s p e c t t o a i r t r a n s p o r t a t i o n , t h e y a r e 
l a c k i n g i n r e g a r d s t o t h e motor c a r r i e r 
i n d u s t r y . " 4 8 
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As i n t h e case of e d u c a t i o n and h e a l t h s e r v i c e s , 

p r o v i n c i a l j u r i s d i c t i o n i n t r a n s p o r t a t i o n i s c e n t r e d on 

t h e major growth s e c t o r s . I n t h e case of t r a n s p o r t a t i o n 

t h i s means roads and c o n c o m i t a n t l y t h e motor c a r r i e r 

i n d u s t r y . , The growth o f t h e t r u c k i n g i n d u s t r y c o r r e l a t e s 

w i t h t h e d e c l i n e i n t h e r a i l w a y i n d u s t r y b e g i n n i n g i n t h e 

l a t e 1930s. T r u c k r e g i s t r a t i o n d o u b l e d from 220,000 i n 

1938 t o 488,000 i n 1948 and d o u b l e d a g a i n t o o v e r one 

m i l l i o n v e h i c l e s i n 1 9 5 8 . 4 9 I n 1982, some 60,000 f i r m s 

o p e r a t e d 500,000 commercial t r u c k s , t r a c t o r s and t r a i l e r s , 

employed over 350,000 p e o p l e and p a i d $15 b i l l i o n i n 

o p e r a t i n g e x p e n s e s . 5 0 On t h e b a s i s o f revenue, t h e 

r a i l w a y s ' s h a r e o f f r e i g h t movements has f a l l e n from 55 

per c e n t i n 1966 t o 37 per c e n t i n 1983; f o r - h i r e 

t r u c k i n g s ' s h a r e of f r e i g h t movement (c o m m e r c i a l but not 

p r i v a t e ) has r i s e n t o 44 per c e n t from 30 per c e n t . I n 

terms of d o m e s t i c i n t e r - c i t y passenger t r a f f i c , 93.3 per 

c e n t o f a l l such t r i p s a re made by auto o r bus over t h e 

p r o v i n c i a l l y r e g u l a t e d road system. 

The s i g n i f i c a n c e of t h i s t r e n d i s t h a t t h e t e n 

p r o v i n c i a l governments p l a y a s i g n i f i c a n t r o l e i n t h e 

t r a n s p o r t a t i o n system w h i c h was not r e c o g n i z e d i n t h e 

National Transportation Act (1967). 
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Road Building 

As a l r e a d y i n d i c a t e d , t h e e x t e n t and magnitude o f t h e 

road b u i l d i n g p o l i c y of t h e t e n p r o v i n c i a l governments has 

not r e c e i v e d as h i g h a p r o f i l e as have t h e deb a t e s over 

r a i l w a y f r e i g h t r a t e s i n Canada: However, as Howard 

D a r l i n g i d e n t i f i e d , by 1950: 

...the onward surge of c o m p e t i t i o n from highway 
c a r r i e r s was not o n l y c o n t i n u i n g t o d e s t r o y t h e 
r a i l w a y r a t e s t r u c t u r e , o ver w h i c h so much p a s t 
d i s p u t a t i o n had o c c u r r e d , but was s e l e c t i v e l y 
p e n e t r a t i n g r a i l w a y t r a f f i c , s t r i p p i n g t h e 
g e n e r a l t r a f f i c from b r a n c h l i n e s and s h o r t 
h a u l s o f a l l k i n d s . 5 1 

I n 1959, t h e D i e f e n b a k e r Government e s t a b l i s h e d t h e 

MacPherson Commission on T r a n s p o r t a t i o n , p r i m a r i l y t o 

r e s o l v e t h e c o n t i n u i n g p r e s s u r e o f t h e r a i l w a y s * f o r 

a d d i t i o n a l " h o r i z o n t a l " r a t e i n c r e a s e s . * The former 

S e c r e t a r y / R e s e a r c h D i r e c t o r o f t h a t Commission, P r o f e s s o r 

F r e d Anderson o f t h e U n i v e r s i t y of R e g i n a , s u b s e q u e n t l y 

c r i t i c i z e d t h e narrowness o f t h e Commission's terms o f 

*The railways' use of horizontal increases, the application of a uniform per 
centage increase to all commodities to meet their cost increases was perceived 
by some provinces to be inequitable. The railways' argued that they seldom 
applied such increases. 
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r e f e r e n c e , "...as b e i n g s p e c i f i c i n t h e i r a t t e n t i o n t o 

r a i l w a y s , r e a f f i r m i n g as l a t e as 1959 t h e p e r s i s t e n t myth 

t h a t t r a n s p o r t a t i o n i s r a i l w a y t r a n s p o r t a t i o n i n C a n a d a . " 5 2 

N o t w i t h s t a n d i n g t h a t p e r c e p t i o n i n 1959, a highway 

system was i n i t i a t e d i n Saskatchewan as e a r l y as 1922; 

t h e proposed network b e i n g p l a n n e d t o comply w i t h t h e 

Canada Highway Act, (1919). T h i s A c t p r o v i d e d a per c a p i t a 

g r a n t t o each p r o v i n c e . A t t h e s t a r t of t h e program t h e r e 

were o n l y t e n m i l e s of g r a v e l r o a d s ; t h e r e m a i n i n g roads 

were d i r t . 5 3 By 1940 t h e r e were over 4,000 m i l e s of 

g r a v e l road but o n l y 100 m i l e s of paved highways. For 

t h i s r e a s o n t r u c k i n g was not c o n s i d e r e d a c o m p e t i t o r t o 

r a i l f o r d i s t a n c e s beyond 50 t o 100 m i l e s . F o l l o w i n g t h e 

1939-1945 World War t h e road system i n Saskatchewan grew 

s i g n i f i c a n t l y . Between 1946 and 1966 t h e l e n g t h of 

s u r f a c e d roads i n c r e a s e d from under 10,000 t o 57,000 m i l e s 

and a l l t h e p r o v i n c i a l c e n t r e s i n Saskatchewan were l i n k e d 

by h i g h q u a l i t y r o a d s . 5 4 I n Canada t o t a l s p e n d i n g on 

s t r e e t s and highways from 1960 n e a r l y d o u b l e d t o $1.8 

b i l l i o n a y e a r i n 1970. I n 1950 t h e r e were 25,000 m i l e s 

o f paved road w h i c h by 1970 had i n c r e a s e d t o 75,000 

m i l e s . 5 5 Paved roads mean f a s t t r u c k i n g s e r v i c e s and, as 

s u c h , t r u c k i n g was now c o n s i d e r e d c o m p e t i t i v e t o 
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r a i l f o r d i s t a n c e s i n t h e 400 m i l e range. 

To s e r v i c e t h e g r a i n growing area of Saskatchewan, 

s e t t l e m e n t s and farms were e s t a b l i s h e d i n a w i d e l y 

d i s p e r s e d manner. As a r e s u l t Saskatchewan h i s t o r i c a l l y 

has had more v i l l a g e s t h a n t h e p r o v i n c e of Quebec. I n 

a d d i t i o n , Saskatchewan i s s e r v e d by more r a i l w a y and 

highway m i l e a g e , on a per c a p i t a b a s i s , t h a n any o t h e r 

p r o v i n c e . Moreover, t h e t h r e e p r a i r i e p r o v i n c e s c o n t a i n 

over 50 per c e n t of t h e t o t a l road (highway and r u r a l ) 

m i l e a g e i n Canada. Saskatchewan a l o n e c o n s i s t s o f 

a p p r o x i m a t e l y 125,000 m i l e s of r o a d , over 25 per c e n t of 

t h e n a t i o n ' s t o t a l . As a r e s u l t 90 per c e n t o f t h e 

p o p u l a t i o n of Saskatchewan i s w i t h i n one hour's d r i v i n g 

d i s t a n c e o f a t l e a s t one of t h e t e n major com m e r c i a l 

c e n t r e s i n t h e p r o v i n c e . 

Thus t h e second t r a n s p o r t a t i o n system on t h e p r a i r i e s , 

t h e road system c o m p l e t e l y owned and o p e r a t e d by t h e 

p r o v i n c i a l governments, e v e n t u a l l y succeeded i n r e l e g a t i n g 

t h e r a i l system t o l o n g - h a u l f r e i g h t s h i p m e n t s . As t h e 

H a l l Commission documented i n i t s 1977 r e p o r t , 5 6 f o l l o w i n g 

n e a r l y two y e a r s o f p u b l i c h e a r i n g s on t h e p r a i r i e s : 
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i ) " I n c r e a s e d c o s t o f l a b o u r f o r c e d f a r m e r s t o improve 
p r o d u c t i o n t e c h n o l o g y t h r o u g h c a p i t a l . T h i s r e s u l t e d 
i n s o c i a l r e p e r c u s s i o n s i n r u r a l w e s t e r n Canada, i . e . 
t h e d e c l i n e i n farm p o p u l a t i o n and i n t h e number of 
community c e n t r e s of s e r v i c e . " (Page 7 6 ) . 

i i ) "Tendency t o equate t h e s i g n i f i c a n c e o f t h e r a i l w a y 
of t h i r t y t o f o r t y y e a r s ago w i t h i t s s i g n i f i c a n c e 
t o d a y . " (Page 7 6 ) . 

i i i ) "Even b u l k farm i m p o r t s such as f e r t i l i z e r , f u e l , 
c h e m i c a l s and equipment are i n c r e a s i n g l y h a u l e d from 
r e g i o n a l d i s t r i b u t i o n p o i n t s by t r u c k . " (Page 7 7 ) . 

i v ) "The r a i l w a y s have ceased t o have any g r e a t e f f e c t on 
t h e s o c i a l a s p e c t s of l i f e i n t h e s m a l l e r communities 
i n w e s t e r n Canada." (Page 7 8 ) . 

v) " R u r a l e l e c t r i f i c a t i o n has no doubt had t h e most 
s i g n i f i c a n t p o s i t i v e s o c i a l impact on r u r a l l i f e 
...due t o t h e i n a b i l i t y ( s i c ) t o keep bread f r e s h and 
v e g e t a b l e s and f r u i t s f o r l o n g e r p e r i o d s , t h e s e 
commodities were purc h a s e d i n g r e a t e r q u a n t i t y , 
f u r t h e r from home l e a d i n g t o t h e c l o s i n g o f l o c a l 
b a k e r i e s and s t o r e s . . . " . (Page 7 9 ) . 

v i ) "The Commission was u n a b l e t o f i n d any s t u d y w h i c h 
i n d i c a t e d t h a t t h e v i a b i l i t y of a community w h i c h was 
a l r e a d y d e c l i n i n g would be s e r v e d by t h e r e t e n t i o n of 
t h e r a i l w a y . " (Page 8 3 ) . 

v i i ) " V a s t l y improved roads s i n c e t h e e a r l y 1950s ...have 
e n a b l e d p e o p l e t o t r a v e l f u r t h e r f o r goods and 
s e r v i c e s . " (Page 7 9 ) . 

v i i i ) Towns b e i n g bypassed by modern highways, th e 
development of r e g i o n a l h e a l t h c e n t r e s and h o s t s of 
o t h e r i t e m s have c o n t r i b u t e d t o t h e p h a s i n g - o u t of 
many s m a l l e r c e n t r e s w i t h t h e i r own i d e n t i t i e s and 
s o c i a l p a t t e r n s . These changes have o c c u r r e d and 
w i l l c o n t i n u e t o o c c u r , w i t h o r w i t h o u t t h e 
r a i l w a y . " (Pages 79-80). 

i x ) "The evolvement of a few c e n t r e s r e n d e r i n g a l a r g e 
number of s e r v i c e s has t a k e n p l a c e o n l y because 
s e v e r a l s m a l l e r c e n t r e s have d e c r e a s e d i n s i z e or 
d i s a p p e a r e d a l t o g e t h e r . T h i s t o o k p l a c e , not as a 
p a r t o f a p l a n n e d development but as a r e s u l t o f many 
p e o p l e making i n d i v i d u a l d e c i s i o n s on where t h e y 
w i s h e d t o shop, do b u s i n e s s and s o c i a l i z e . " (Page 80 ) . 
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The s i g n i f i c a n c e of t h e s e f i n d i n g s i s r e l e v a n t t o t h e 

Crow Rate debate s i n c e opponents t o changes i n t h e Crow 

Rate w i l l argue t h a t t h e e x i s t e n c e of a f i x e d r a i l r a t e f o r 

g r a i n keeps p r o d u c e r c o s t s down and, as a r e s u l t , system 

change would be g r a d u a l . However, a l l of t h e s e 

developments w i t h i n t h e t h r e e p r a i r i e p r o v i n c e s o c c u r r e d 

w i t h t h e Crow Rate i n p l a c e between 1899 and 1983 (84 

y e a r s ) and f i x e d a t l e v e l s e s t a b l i s h e d i n 1898 and 1899. 

3.1.5 T r a n s p o r t P o l i c y Development 

The framework f o r n a t i o n a l t r a n s p o r t a t i o n p o l i c y 

h i s t o r i c a l l y has c e n t r e d on t h e theme of c o n c e r n w i t h 

e f f i c i e n c y and c o s t e f f e c t i v e n e s s v e r s u s e q u i t y and 

emphasis on t h e r a i l mode. R a i l w a y development became the 

t r a d i t i o n a l l e v e r of t h e f e d e r a l government t o a c h i e v e i t s 

" n a t i o n - b u i l d i n g " o b j e c t i v e s . P r i o r t o t h e 1914-18 World 

War t h e major a c t i v i t i e s i n t r a n s p o r t a t i o n were r a i l not 

m a r ine r e l a t e d . These e v e n t s were: 

1. O v e r b u i l d i n g and economic chaos i n r a i l w a y 
o p e r a t i o n s . 

2. The e s t a b l i s h m e n t of t h e f i r s t r e g u l a t o r y agency -
Board o f R a i l w a y Commissioners. 

3. The f i r s t major r a t e problems l e a d i n g t o 
e q u a l i z a t i o n of r a t e s w i t h i n t h e west. 

4. To t h e f i r s t p r i c e c e i l i n g - t h e Crow's Nest Pass 
Rates on G r a i n . 5 7 
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As a l r e a d y p r e s e n t e d i n t h i s t h e s i s , t h e development 

of t h e road system and t h e commercial a i r t r a n s p o r t system 

tended t o be i g n o r e d as t h e r a i l mode, or more 

s p e c i f i c a l l y , r a i l f r e i g h t r a t e s , c o n t i n u e d i t s dominant 

r o l e up t o and beyond t h e passage of t h e National Transportation 

Act i n 1967. 

T h i s dominance of t h e r a i l mode i s r e m a r k a b l e . I f 

one l i s t s t h e major m i l e s t o n e s w h i c h a f f e c t e d n a t i o n a l 

t r a n s p o r t a t i o n p o l i c i e s a f t e r t h e 1939-45 World War, r a i l 

c o n c e r n s a re paramount. Some of t h e s e major t r a n s p o r t 

p o l i c y i s s u e s a re d i s c u s s e d on t h e f o l l o w i n g pages. 

1951 - Turgeon R o v a l Commission on T r a n s p o r t a t i o n 

At t h e ti m e o f t h e Turgeon Commission's appointment, 

i n December 1948, t h e vi e w s t i l l p r e v a i l e d t h a t t h e 

r a i l w a y s were t h e major t r a n s p o r t mode o f economic 

i m p o r t a n c e i n Canada. W h i l e i t s r e p o r t d e a l t m a i n l y w i t h 

t h e r a i l w a y s , t h e Commission d i d r e c o g n i z e t h e growing 

s i g n i f i c a n c e o f r o a d - r a i l c o m p e t i t i o n and recommended t h a t 

a l l t r a n s p o r t modes s u b j e c t t o f e d e r a l j u r i s d i c t i o n be 

brought under t h e c o n t r o l of a s i n g l e r e g u l a t o r y b oard i n 

th e i n t e r e s t s o f b e t t e r i n t e r m o d a l c o o r d i n a t i o n . The 

themes o f m u l t i m o d a l i t y , f e d e r a l - p r o v i n c i a l j u r i s d i c t i o n a l 
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problems and t h e n o t i o n of a need f o r u n i f o r m r e g u l a t i o n 

of a l l modes began emerging over t h i r t y y e a r s ago. 

1954 - Motor V e h i c l e T r a n s p o r t A c t 

The f i r s t o f f i c i a l i n d i c a t i o n by t h e f e d e r a l 

government t h a t i t had a c o n s t i t u t i o n a l r i g h t t o r e g u l a t e 

e x t r a - p r o v i n c i a l t r u c k i n g o c c u r r e d i n 1937 w i t h t h e 

i n t r o d u c t i o n of a new T r a n s p o r t a t i o n B i l l i n t h e Senate. 

P a r t IV o f t h e B i l l r e l a t e d t o highway t r a n s p o r t . The 

B i l l was d e f e a t e d l a r g e l y because of s t r o n g o p p o s i t i o n 

from t h e p r o v i n c e s and t h e t r u c k e r s . T h i s same 

c o m b i n a t i o n a l s o opposed t h e u n s u c c e s s f u l B i l l C-14 

i n t r o d u c e d i n t h e Commons d u r i n g 1940 w h i c h , t h r o u g h an 

amendment t o t h e 1938 Transport Act, was i n t e n d e d , among 

o t h e r t h i n g s , t o empower t h e the n Board o f T r a n s p o r t 

Commissioners t o l i c e n s e i n t e r n a t i o n a l movements by 

comm e r c i a l road c a r r i e r s . 

I n 1954, a p r o t r a c t e d l e g a l a c t i o n Attorney-General of 

Ontario vs Winner* ended w i t h t h e d e c i s i o n t h a t t h e f e d e r a l 

*ln this case, the Privy Council of Britain was called upon to rule on whether a 
passenger bus line which ran between points located in the provinces of Nova 
ScOtia and New Brunswick and in the United States was subject to sole 
jurisdiction of the federal government or whether New Brunswick could validly 
legislate with respect to that part of its operation located within the province. 
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government not o n l y had j u r i s d i c t i o n o v e r e x t r a -

p r o v i n c i a l motor t r a n s p o r t under S e c t i o n 92(10) (a) o f t h e 

B r i t i s h N o r t h America A c t but a l s o o ver t h e i n t r a -

p r o v i n c i a l o p e r a t i o n s of any company engaged i n e x t r a -

p r o v i n c i a l t r a n s p o r t on a c o n t i n u o u s and r e g u l a r b a s i s 

s i n c e t r a n s p o r t u n d e r t a k i n g s were " i n d i v i s i b l e " . 

The f e d e r a l government was s u r p r i s e d by t h e outcome 

of t h e Winner case and had no s t a f f o r r e g u l a t i o n s i n 

p l a c e t o assume r e s p o n s i b i l i t y f o r e x t r a - p r o v i n c i a l 

f o r - h i r e t r u c k i n g . R a t h e r t h a n s e t up a r e g u l a t o r y 

regime, t h e r e g u l a t i o n of e x t r a - p r o v i n c i a l motor v e h i c l e 

u n d e r t a k i n g s was l e f t w i t h t h e p r o v i n c i a l r e g u l a t o r y 

a g e n c i e s by a d e l e g a t i o n of t h e f e d e r a l power t h r o u g h t h e 

1954 Motor Vehicle Transport Act. T h i s A c t p r o v i d e s f o r t h e 

i s s u a n c e by a p r o v i n c i a l b o a r d , at t h e i r d i s c r e t i o n , of a 

l i c e n c e t o a p e r s o n on l i k e terms and c o n d i t i o n s as i f t h e 

e x t r a - p r o v i n c i a l u n d e r t a k i n g i n v o l v e d was a l o c a l 

u n d e r t a k i n g . 

The Motor Vehicle Transport Act vi as i n t e n d e d as a stop-gap 

measure. However, i t remains i n f o r c e t o d a y d e s p i t e 

p e r i o d i c a t t e m p t s t o change t h e modus operandi s e t up 30 

y e a r s ago. 
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1956 - T r a n s p o r t a t i o n Study f o r t h e R o y a l Commission on  

Canada's Economic P r o s p e c t s (Gordon Commission) 

The 1956 t r a n s p o r t a t i o n r e p o r t f o r t h e R o y a l 

Commission on Canada's Economic P r o s p e c t s n o t e d t h e 

i n c r e a s i n g i m p o r t a n c e of t h e motor c a r r i e r and a i r l i n e 

modes and t h e growth i n c o m p e t i t i o n w i t h i n t h e f r e i g h t 

t r a n s p o r t f i e l d . I n t h e passenger domain, t h e r e p o r t 

p o i n t e d out t h a t t h e r a i l w a y s had g i v e n ground t o t h e 

p r i v a t e c a r and bus and t h a t a i r t r a v e l was p e n e t r a t i n g 

t h e l o n g - h a u l market. These o b s e r v a t i o n s s i g n a l l e d t he 

r e c o g n i t i o n of two c o n t i n u i n g p o l i c y problems - t r u c k i n g / 

r a i l c o m p e t i t i o n and t h e a p p r o p r i a t e p l a c e of r a i l 

p a s senger s e r v i c e s i n t h e n a t i o n a l t r a n s p o r t a t i o n system. 

1961 - MacPherson Commission on T r a n s p o r t a t i o n 

The most n o t e w o r t h y of a l l t h e i n q u i r i e s i n t o 

t r a n s p o r t a t i o n o r t o be more e x a c t , as t h i s t h e s i s has 

argued, i n t o r a i l t r a n s p o r t problems was t h e MacPherson 

Commission R e p o r t . There a re a number o f reasons f o r 

t h i s . F i r s t , t h e MacPherson Commission R e p o r t p r o v i d e d 

t h e b a s i s f o r t h e subsequent passage o f t h e National 

Transportation Act i n 1967. Second, t h e Commission pushed 

t h r o u g h i t s narrow r a i l o r i e n t e d terms of r e f e r e n c e t o 
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p r e s e n t t o P a r l i a m e n t f o r t h e f i r s t t i m e a t r u l y m u l t i 

modal p e r s p e c t i v e ; and t h i r d , i t recommended removal of 

t h e r e g u l a t o r y r e s t r a i n t s imposed upon t h e r a i l mode i n 

o r d e r t h a t i t c o u l d compete w i t h o t h e r modes. I n t h e 

p r o c e s s t h e MacPherson Commission i s c r e d i t e d w i t h , 

" . . . b r i n g i n g t h e r a i l w a y s i n t o t h e t w e n t i e t h c e n t u r y . " 

W h i l e t h e Commission i t s e l f was headed up by a R egina 

l a w y e r , M.A. MacPherson, th e p e r s o n who r e c e i v e s t h e c r e d i t 

f o r t h e p h i l o s o p h y of t h e r e p o r t i s i t s S e c r e t a r y and 

R e s e a r c h D i r e c t o r , F r e d Anderson, c u r r e n t l y P r o f e s s o r 

E m e r i t u s of Economics at R i e l U n i v e r s i t y . P r o f e s s o r 

Anderson p r o v i d e s t h e f o l l o w i n g e x p l a n a t i o n of t h e 

r e l a t i o n s h i p of t r a n s p o r t a t i o n p o l i c y t o r e g i o n a l i z a t i o n 

w r i t t e n from th e p e r s p e c t i v e of h i s t e n u r e w i t h t h e 

Commission: 

" T h i s much was new i n t h e r e p o r t . Up t o t h a t 
t i m e t h e c o m p l a i n t s o f r e g i o n a l t r a n s p o r t 
i n e q u i t i e s seems a minor but n o i s y n u i s a n c e . 
H i s t o r i c a l l y t h e y have been a m e l i o r a t e d by 
s p e c i a l s t a t u t o r y p r o v i s i o n s f o r r e g i o n a l 
t r a n s p o r t - p r i c i n g t h r o u g h t h e M a r i t i m e F r e i g h t 
R a t e s A c t , t h e Crow's Nest Pass Agreement and "At 
and E a s t " r a t e s on g r a i n and t h e p r i n c i p l e of 
" e q u a l i z a t i o n " adopted a f t e r 1951. The t r a n s p o r t 
d i s e q u i l i b r i a e v i d e n t t h r o u g h t h e decade of t h e 
f i f t i e s seemed, i n 1959, amenable t o a n o t h e r 
p r e s c r i p t i o n of a d j u s t m e n t , s i m i l a r t o t h a t 
a t t e m p t e d by t h e Turgeon Commission 
recommendations of 1951. A t l e a s t t h e terms of 
r e f e r e n c e o f t h e MacPherson Commission appear t o 
bear t h i s o u t . The f a i l u r e o f t h e s t a t u t o r y and 
r e g u l a t o r y e v e n t s of t h a t decade t o s a t i s f y t h e 
clamour from t h e A t l a n t i c and p r a i r i e r e g i o n s 
seemed, i n t h e p e r s p e c t i v e from Ottawa, t o be 
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caused by r e g u l a t o r y i n a d e q u a c i e s a l o n e . There 
was no presentment t h a t i t was more t h a n t h a t ; 
t h a t t h e clamour was, i n f a c t , growing e v i d e n c e 
of much more fundamental f a i l u r e s o f n a t i o n a l 
p o l i c y t o come t o g r i p s w i t h t h e b a s i c s t r u c t u r e 
o f Canada. N o t h i n g i n t h e terms o f r e f e r e n c e 
l e d , on t h e s u r f a c e , t o a c o n v i c t i o n t h a t 
t r a n s p o r t p o l i c y was j u s t one p a r t o f b r o a d e r 
n a t i o n a l p o l i c i e s w h i c h were t a k i n g t h i s n a t i o n 
i n d i r e c t i o n s away from v i g o r o u s economic and 
s o c i a l i n t e g r a t i o n " . 5 8 

The major c o n c l u s i o n s reached by t h e MacPherson Commission 

were as f o l l o w s : 

1. The r e g u l a t i o n of t r a n s p o r t a t i o n i n Canada s h o u l d be 
m i n i m i z e d as much as p o s s i b l e c o n s i s t e n t w i t h t h e 
p r o t e c t i o n of t h e p u b l i c i n t e r e s t ; such r e g u l a t i o n 
as i s r e t a i n e d s h o u l d bear i n a r e a s o n a b l y e q u i t a b l e 
manner on a l l c a r r i e r s . 

2. The r a t i o n a l i z a t i o n of r a i l w a y p l a n t and o p e r a t i o n s 
s h o u l d be a c t i v e l y encouraged by p u b l i c p o l i c y ; 
where, f o r n a t i o n a l p o l i c y r e a s o n s , i t i s c o n s i d e r e d 
n e c e s s a r y t o r e t a i n r a i l o p e r a t i o n s such as u n p r o f i t 
a b l e passenger or b r a n c h l i n e s e r v i c e s , t h e R a i l w a y s ' 
s h o u l d be e n t i t l e d t o payment from p u b l i c funds t o 
c o v e r t h e i r d e f i c i t s on such s e r v i c e s . 

3. No p a r t i c u l a r form of t r a n s p o r t s h o u l d be s i n g l e d out 
as an i n s t r u m e n t of n a t i o n a l p o l i c y i f any burden i s 
i n v o l v e d i n t h e performance of t h e f u n c t i o n u n l e s s 
s u f f i c i e n t compensation i s p r o v i d e d t o t h a t mode of 
t r a n s p o r t t o p r e v e n t d i s t o r t i o n s i n t h e c o m p e t i t i v e 
t r a n s p o r t a t i o n market. 

4. A s s i s t a n c e t o t r a n s p o r t a t i o n , w h i c h i s d e s i g n e d t o 
p r o v i d e a s s i s t a n c e t o s h i p p e r s i n s p e c i f i c r e g i o n s , 
s h o u l d be r e c o g n i z e d f o r what i t i s and not t o be 
d i s g u i s e d as a s u b s i d y t o t h e t r a n s p o r t a t i o n i n d u s t r y ; 
when a s s i s t a n c e o f t h i s k i n d i s d i s t r i b u t e d t h r o u g h 
t h e t r a n s p o r t a t i o n medium, i t s h o u l d be a v a i l a b l e on 
a n o n d i s c r i m i n a t o r y b a s i s t o a l l . 

Source: MacPherson Commission Report, Vol. I, 1961 
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T h i s i d e a t h a t t h e p r i n c i p a l c o n c e r n of n a t i o n a l 

t r a n s p o r t a t i o n p o l i c y s h o u l d be w i t h ways of a c h i e v i n g an 

e f f i c i e n t t r a n s p o r t a t i o n system t o s e r v e t h e economy, was 

a s h a r p d e p a r t u r e from th e h i s t o r i c a l v i e w t h a t t h e 

t r a n s p o r t a t i o n system was p r i m a r i l y an i n s t r u m e n t f o r t h e 

p u r s u i t o f broad n a t i o n a l p o l i c y o b j e c t i v e s . By 1961 a 

g r e a t d e a l of Canada's major t r a n s p o r t a t i o n i n f r a s t r u c t u r e 

was a l r e a d y i n p l a c e . Thus MacPherson and h i s f e l l o w 

c o m m i s s i o n e r s s u g g e s t e d , at t h e a d v i c e of F r e d Anderson, 

t h a t t h e c o n c e p t of " c o m p e t i t i o n " h e n c e f o r t h ought t o 

g u i d e t h e o r g a n i z a t i o n , f i n a n c i n g and development of 

t r a n s p o r t a t i o n s e r v i c e s . The r o l e of government was seen 

as b e i n g l a r g e l y a p a s s i v e one of s e l e c t i v e p r o v i d e r and 

o p e r a t o r of i n f r a s t r u c t u r e and s e r v i c e s and t h e s o u r c e of 

c ompensation f o r r e s o u r c e s , f a c i l i t i e s and s e r v i c e s 

imposed as a p u b l i c d u t y . T h i s r o l e was c o n s i d e r e d t o 

r e q u i r e a minimum of r e g u l a t i o n . 

N a t i o n a l T r a n s p o r t a t i o n A c t (1967) 

S i x y e a r s l a t e r P a r l i a m e n t , a f t e r a fundamental 

r e a p p r a i s a l o f n a t i o n a l t r a n s p o r t a t i o n p o l i c y and 

p r o l o n g e d d e b a t e , passed th e n a t i o n a l T r a n s p o r t A c t based, 

i n l a r g e p a r t , on recommendations by t h e MacPherson 

Commission o f 1961. 
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The g o a l s of t h e A c t are s e t out c l e a r l y i n S e c t i o n 3 

t h e r e o f as f o l l o w s : 

I t i s hereby d e c l a r e d t h a t an economic, 
e f f i c i e n t and adequate t r a n s p o r t a t i o n system 
making t h e b e s t l o w e s t t o t a l c o s t i s e s s e n t i a l 
t o p r o t e c t t h e i n t e r e s t s of t h e u s e r s o f 
t r a n s p o r t a t i o n and t o m a i n t a i n t h e economic 
w e l l - b e i n g and growth o f Canada, and t h a t t h e s e 
o b j e c t i v e s a re most l i k e l y t o be a c h i e v e d when 
a l l modes of t r a n s p o r t a r e a b l e t o compete 
under c o n d i t i o n s e n s u r i n g t h a t h a v i n g due 
r e g a r d t o n a t i o n a l p o l i c y and t o l e g a l and 
c o n s t i t u t i o n a l r e q u i r e m e n t s : 

1) r e g u l a t i o n of a l l modes of t r a n s p o r t w i l l 
not be o f such a n a t u r e as t o r e s t r i c t t h e 
a b i l i t y of any mode of t r a n s p o r t t o compete 
f r e e l y w i t h any o t h e r modes of t r a n s p o r t ; 

2) each mode of t r a n s p o r t , so f a r as 
p r a c t i c a b l e , b e a r s a f a i r p r o p o r t i o n of t h e 
r e a l c o s t s of t h e r e s o u r c e s , f a c i l i t i e s and 
s e r v i c e s p r o v i d e d t h a t mode of t r a n s p o r t a t 
p u b l i c expense; 

3) each mode o f t r a n s p o r t , so f a r as 
p r a c t i c a b l e , r e c e i v e compensation f o r t h e 
r e s o u r c e s , , f a c i l i t i e s and s e r v i c e s t h a t i t 
i s r e q u i r e d t o p r o v i d e as an imposed p u b l i c 
d u t y ; and 

4) each mode of t r a n s p o r t , so f a r as 
p r a c t i c a b l e , c a r r i e d t r a f f i c t o o r from any 
p o i n t i n Canada under t o l l s and c o n d i t i o n s 
t h a t do not c o n s t i t u t e : 

a) an u n f a i r advantage i n r e s p e c t t o any 
such t r a f f i c beyond t h a t d i s a d v a n t a g e 
i n h e r e n t i n t h e l o c a t i o n o r volume of t h e 
t r a f f i c , t h e s c a l e of o p e r a t i o n c o n n e c t e d 
t h e r e w i t h o r t h e t y p e o f t r a f f i c o r 
s e r v i c e i n v o l v e d , o r 

b) an undue o b s t a c l e t o t h e i n t e r c h a n g e o f 
commodities between p o i n t s i n Canada o r 
u n r e a s o n a b l e discouragement t o t h a t 
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development of p r i m a r y o r sec o n d a r y 
i n d u s t r i e s or t o e x p o r t t r a d e i n or from 
any r e g i o n o f Canada, o r t o t h e movement 
of commodities t h r o u g h Canadian p o r t s . 

The A c t made p r o v i s i o n f o r m i n i m a l and c o n s i s t e n t 

r e g u l a t i o n o f a l l modes t o a l l o w freedom o f c o m p e t i t i o n . 

I t i n t r o d u c e d t h e "user pay" concept t h r o u g h t h e p r o v i s i o n 

t h a t each mode bear a f a i r p r o p o r t i o n o f t h e c o s t s of 

r e s o u r c e s , f a c i l i t i e s and s e r v i c e s p r o v i d e d as an imposed 

p u b l i c d u t y . N e a r l y 20 y e a r s l a t e r , i t might be n o t e d , a 

c o n s i d e r a b l e gap remains between t h e p r o v i s i o n s of t h e A c t 

and r e a l i t y . 

W h i l e g e n e r a l l y f o l l o w i n g t h e recommendations and 

s p i r i t o f t h e MacPherson Commission, t h e National Transportation 

Act (1967) made a s i g n i f i c a n t d e p a r t u r e i n i t s p r o v i s i o n 

f o r t h e e s t a b l i s h m e n t of t h e Canadian T r a n s p o r t Commission 

(CTC), w h i c h combined a l l e x i s t i n g r e g u l a t o r y a g e n c i e s 

and, i n a d d i t i o n and c o n t r a r y t o t h e MacPherson R e p o r t , 

was g i v e n wide p o l i c y a d v i s o r y powers u n r e l a t e d t o i t s 

r e g u l a t o r y f u n c t i o n . 

E v o l u t i o n o f t h e F e d e r a l Department o f T r a n s p o r t 

A t t h e t i m e of C o n f e d e r a t i o n , r a i l w a y r e l a t e d p r o j e c t s 
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came under t h e Department of P u b l i c Works. On c o m p l e t i o n 

of t h e I n t e r - C o l o n i a l R a i l w a y i n 1879, t h e Department of 

R a i l w a y s and C a n a l s t o o k over t h e s e d u t i e s . I n 1935 a 

Department of T r a n s p o r t was c r e a t e d w h i c h i n c l u d e d t h e 

former Department of R a i l w a y s and C a n a l s w h i c h , by t h i s 

t i m e , had e s t a b l i s h e d a Highways Branch and i t subsumed 

th e Department o f M a r i n e ' s t r a n s p o r t r e l a t e d r e s p o n s i b i l 

i t i e s . The C i v i l A v i a t i o n Branch of t h e Department of 

N a t i o n a l Defense was a l s o added i n 1935. The r e s u l t was 

one of t h e l a r g e s t b u r e a u c r a t i c u n i t s i n t h e g o v e r n m e n t . 5 9 

W h i l e r a i l f r e i g h t r a t e s c o n t i n u e d t o dominate the 

p u b l i c ' s p e r c e p t i o n of n a t i o n a l t r a n s p o r t a t i o n p o l i c y , t h e 

department had v i r t u a l l y no c o n t r o l o v er r a i l w a y 

o p e r a t i o n s . However, t h e department d i d have s i g n i f i c a n t 

o p e r a t i o n a l a u t h o r i t y i n b o t h t h e a i r and marine modes. 

By 1968, t h e department had 11,300 o f f i c i a l s i n v o l v e d i n 

a i r s e r v i c e s and 5,900 i n marine s e r v i c e s . 6 0 I n 

co m p a r i s o n , t h e r e were l e s s t h a n a h a n d f u l o f o f f i c i a l s 

r e s p o n s i b l e f o r r a i l and highway m a t t e r s . As suc h , t h e 

Department o f T r a n s p o r t was a c t u a l l y an o p e r a t i o n a l 

department and n a t i o n a l t r a n s p o r t a t i o n p o l i c y was non

e x i s t e n t o r ad hoc up t o t h e passage of t h e National 

Transportation Act i n 1967. T h i s was s i g n i f i c a n t s i n c e t h e 

G l a s s c o Commission on Government O r g a n i z a t i o n i n 1963 
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recommended t h a t a s e p a r a t e A i r Department be c r e a t e d . 

The T r a n s p o r t Department r e s i s t e d t h i s recommendation on 

th e b a s i s t h a t t h e MacPherson Commission had emphasized, 

" . . . t h e need f o r d e v e l o p i n g t r a n s p o r t a t i o n p o l i c y t h a t 

embraces a l l modes o f t r a n s p o r t and r e l a t e d t r a n s p o r t a t i o n 

needs t o t h e o t h e r elements of economic g r o w t h . " 6 1 The 

pro b l e m was however t h a t t h e Department had no p o l i c y 

b r a n c h and, t h e r e f o r e , t o a l a r g e e x t e n t had no n a t i o n a l 

t r a n s p o r t a t i o n p o l i c y . There was no one i n t h e Department 

t o a d v i s e t h e M i n i s t e r on n o n - o p e r a t i o n a l m a t t e r s . The 

main problem was t h a t w i t h o u t a p o l i c y b r a n c h , the 

Department d i d not have an o v e r a l l approach t o t r a n s p o r t 

a t i o n p o l i c y . T h i s a c c o u n t s f o r t h e " r a i l w a y - o r i e n t e d " 

terms o f r e f e r e n c e w h i c h were p r o v i d e d ( p r i m a r i l y by PCO) 

to t h e MacPherson Commission i n 1959. I n a d d i t i o n , t h e 

c r e a t i o n o f t h e National Transportation Act i n 1967 a l s o 

a l l o c a t e d r e s p o n s i b i l i t y f o r r e s e a r c h and p o l i c y 

recommendations t o a newly c r e a t e d r e g u l a t o r y agency, t h e 

Canad i a n T r a n s p o r t a t i o n Commission. 

F o l l o w i n g t h e passage of t h e NTA, s e n i o r Department 

o f T r a n s p o r t (DOT) management c o n t i n u e d t o eschew a p o l i c y 

r e s e a r c h r o l e o r even a s t r o n g r o l e , c o n c e n t r a t i n g i n s t e a d 

on o p e r a t i n g m a t t e r s . The c l a i m was t h a t s e n i o r management 

i n t e r p r e t e d t h e r o l e of t h e Department w i t h i n t h e n a t i o n a l 
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t r a n s p o r t a t i o n framework t o o n a r r o w l y . The Department 

soon found i t s e l f out of s t e p w i t h p r i o r i t i e s of t h e 

Trudeau G o v e r n m e n t . 6 2 

I n J a n u a r y 1969 a new deputy m i n i s t e r , Mr. G e r a l d 

S t o n e r , was a p p o i n t e d t o DOT and q u i c k l y i n t r o d u c e d 

o r g a n i z a t i o n changes such as a T r a n s p o r t a t i o n C o u n c i l as 

an i n s t r u m e n t o f p o l i c y c o o r d i n a t i o n and a Bureau of 

C o o r d i n a t i o n as a s e c r e t a r i a t f o r t h e d e p a r t m e n t a l 

management p r o c e s s . He s u b s e q u e n t l y a p p o i n t e d a Task 

F o r c e t o examine DOT'S o b j e c t i v e s . 

The Task F o r c e r e s u l t e d i n t h e i n t r o d u c t i o n i n 1970 

of t h e m i n i s t r y c o n c e p t * and new department o b j e c t i v e s . A 

m i n i s t r y e x e c u t i v e was c r e a t e d w i t h c e n t r a l i z e d s u p p o r t 

f o r p o l i c y and p l a n n i n g ; e x t e n s i v e autonomy was g i v e n t o 

th e o p e r a t i n g a d m i n i s t r a t i o n s , i n c l u d i n g a newly c r e a t e d 

C a nadian S u r f a c e T r a n s p o r t A d m i n i s t r a t i o n and a p l a n n i n g 

u n i t was s e t up t o d e a l w i t h t r a n s p o r t a t i o n p o l i c y 

g e n e r a l l y , i n c l u d i n g t h e r o l e s o f t h e CTC and r e l e v a n t 

Crown C o r p o r a t i o n s . 

*In 1970 the department referred to itself as the Ministry of Transport. It calls 
itself today. Transport Canada. However, the legally correct term is 
Department of Transport. 
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The r e s u l t s were d i s a s t r o u s f o r t h e f o l l o w i n g r e a s o n s : * 

1) The M i n i s t r y concept was supposed t o emphasize 
p o l i c y - m a k i n g but t h e massive a i r and marine 
a d m i n i s t r a t i o n s r e s i s t e d a t t e m p t s t o c o o r d i n a t e and 
i n t e g r a t e m u l t i - m o d a l p o l i c i e s . 

2) C o n f u s i o n d e v e l o p e d between t h e department and t h e 
Commission r e g a r d i n g t h e paramount r o l e f o r a d v i c e t o 
th e m i n i s t e r on p o l i c y m a t t e r s . 

3) The M i n i s t e r o f T r a n s p o r t , Mr. Marchand (1973-74) was 
under c o n s t a n t p r e s s u r e t o address t h e chaos i n t h e 
t r a n s p o r t a t i o n system w h i c h . a r o s e because t h e 
MacPherson Commission's recommendations (embodied i n 
the NTA) i n t h e area of s u b s i d y and r a t e i n t e r v e n t i o n s 
were not a d d r e s s e d . 

4) Western Canada was p a r t i c u l a r l y c o n c erned w i t h what 
i t saw as a l a c k of u n d e r s t a n d i n g on t h e p a r t of t h e 
department i n a l l e g e d d i s c r i m i n a t o r y f r e i g h t r a t e s . 

T r a n s p o r t a t i o n Task F o r c e 

I n 1974 t h e M i n i s t e r of T r a n s p o r t , Mr. Marchand, 

d e s c r i b e d Canada's t r a n s p o r t a t i o n p o l i c y as a "mess". I n 

the Speech from t h e Throne on September 30 t h a t y e a r , t h e 

Government announced i t s i n t e n t i o n t o c a r r y out a 

comprehensive r e v i e w o f t r a n s p o r t a t i o n p o l i c y by a 

Department o f T r a n s p o r t Task F o r c e , under t h e d i r e c t i o n of 

J i m Davey.** 

*The following conclusions are based on the author's 12-year tenure as a Senior 
Policy Advisor with the Department of Transport. 

**Jim Davey was a confidant of the Prime Minister and was one of the PMO 
technocrats who transformed government operations. 
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Among t h e c h i e f aims of t h e Task F o r c e were the 

i n c l u s i o n of r e g i o n a l o b j e c t i v e s i n t r a n s p o r t a t i o n p o l i c y 

and d e a l i n g w i t h f r e i g h t r a t e c o n c e r n s . The Task F o r c e 

was i n s t r u m e n t a l i n t h e f r e i g h t r a t e a c c o r d o f t h e f e d e r a l 

and f o u r w e s t e r n t r a n s p o r t m i n i s t e r s , emanating out of t h e 

Western Economic O p p o r t u n i t i e s C o n f e r e n c e (see Page 155) . 

The seven y e a r s between t h e passage of t h e NTA and 

th e f o r m a t i o n of t h e Task F o r c e had seen a number of 

d r a m a t i c changes i n t h e s o c i a l and economic e n v i r o n m e n t , 

b o t h i n Canada and e l s e w h e r e . Demand f o r s c a r c e r e s o u r c e s 

was i n c r e a s i n g , r e s u l t i n g i n g r e a t e r a t t e n t i o n t o n o r t h e r n 

Canada as a s u p p l y s o u r c e w i t h consequent demands f o r new 

t r a n s p o r t i n f r a s t r u c t u r e . The w o r l d had e x p e r i e n c e d t h e 

f i r s t major m a n i f e s t a t i o n s of t h e changed energy scene i n 

l a t e 1973 l e a d i n g t o energy becoming a much b i g g e r f a c t o r 

i n subsequent t r a n s p o r t a t i o n p l a n n i n g and p o l i c y 

d e c i s i o n s . I n t h i s e n v i r o n m e n t , t h e Task F o r c e b e l i e v e d 

t h a t t h e v e r y r a p i d i n c r e a s e i n demand f o r b u l k 

c ommodities would l e a d t o a number of major t r a n s p o r t 

c a p a c i t y p roblems, n e c e s s i t a t i n g l a r g e - s c a l e e x p a n s i o n of 

th e n a t i o n a l t r a n s p o r t system. I n t u r n , t h e s e needs were 

cause f o r new p l a n n i n g and programming i n i t i a t i v e s t o put 

i n p l a c e t h e r e q u i r e d i n f r a s t r u c t u r e and a l s o t o i n f l u e n c e 

t h e d i s t r i b u t i o n of p o p u l a t i o n and economic a c t i v i t y i n a 
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s i g n i f i c a n t way and t h e r e b y cope w i t h r e g i o n a l d i s p a r i t i e s . 

The Task F o r c e was a l s o asked t o f o c u s on s e v e r a l 

major problem are a s such as a more e f f e c t i v e c o s t r e c o v e r y 

p o l i c y , a r a t i o n a l i z e d but v i a b l e r a i l p a ssenger system 

and s t r e n g t h e n i n g of f e d e r a l - p r o v i n c i a l and government-

i n d u s t r y r e l a t i o n s . 

F i n a l l y , t h e Task F o r c e was i n s t r u c t e d t o a d d ress 

o r g a n i z a t i o n a l i s s u e s , p a r t i c u l a r l y t h e p o l i c y and p l a n n i n g 

f u n c t i o n w i t h i n t h e department, the r e s p e c t i v e r o l e s of 

t h e CTC and DOT and t h e r e l a t i o n s h i p between t h e M i n i s t e r 

and Crown C o r p o r a t i o n s . 

Based on t h e work of t h e Task F o r c e , t h e M i n i s t e r of 

T r a n s p o r t t a b l e d , i n June 1975 i n P a r l i a m e n t , h i s 

p r o p o s a l s f o r new t r a n s p o r t a t i o n p o l i c y o b j e c t i v e s and an 

o u t l i n e of s e v e r a l program o r g a n i z a t i o n c h a n g e s . 6 3 There 

were i m p o r t a n t d i f f e r e n c e s between t h e t r a n s p o r t p o l i c y 

p r i n c i p l e s i n S e c t i o n 3 o f t h e NTA and t h e s u b s t i t u t e 

p r i n c i p l e s proposed i n 1975. These p r o p o s a l s , among o t h e r 

t h i n g s , c a l l e d f o r : (1) a t o t a l t r a n s p o r t a t i o n system f o r 

Canada p r o v i d i n g a c c e s s i b i l i t y and e q u i t y o f t r e a t m e n t f o r 

u s e r s , c o u l d be an e s s e n t i a l i n s t r u m e n t of s u p p o r t f o r the 

achievement of n a t i o n a l economic and s o c i a l o b j e c t i v e s ; 
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(2) t h e a s s u m p t i o n of r e s p o n s i b i l i t y by government t o 

a t t e n d t o t h e p r o v i s i o n of an e f f i c i e n t t o t a l system f o r 

t h i s p u r p o s e ; and (3) u t i l i z a t i o n of t h e most a p p r o p r i a t e 

mode f o r s p e c i f i c s e r v i c e s . 

The NTA g o a l s of an, "...economic, e f f i c i e n t and 

adequate t r a n s p o r t a t i o n system" were de-emphasized i n 

f a v o u r o f a system p r o v i d i n g f o r t h e s u p p o r t o f n a t i o n a l 

o b j e c t i v e s and, " . . . a c c e s s i b i l i t y and e q u i t y o f t r e a t m e n t 

f o r u s e r s " , a phrase w h i c h was c o n s i d e r e d more s p e c i f i c 

t h a n "adequate". I t was proposed t h a t t h e term " e f f i c i e n t " 

be r e t a i n e d b u t , at l e a s t r e l a t i v e l y , reduced i n 

prominence. 

The M i n i s t e r a l s o announced h i s i n t e n t i o n t o p r o c e e d 

w i t h new l e g i s l a t i o n t o d e a l w i t h a l l e g e d f r e i g h t r a t e 

d i s c r i m i n a t i o n r a i s e d a t WEOC and t o change t h e r o l e of 

t h e CTC. As w e l l , p r o p o s a l s were o u t l i n e d t o d e a l w i t h 

major c a p a c i t y c o n c e r n s ( e s p e c i a l l y i n w e s t e r n and 

n o r t h e r n Canada) and t o r e v i t a l i z e r a i l p a s s e n ger wherever 

t h i s was v i a b l e . 

I n August 1975, J i m Davey d i e d a c c i d e n t a l l y and t h e 

Task F o r c e , a l t h o u g h f u n c t i o n i n g under r e t i r e d Deputy 

M i n i s t e r o f T r a n s p o r t John B a l d w i n , e v e n t u a l l y c e ased t o 
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e x i s t . Jean Marchand was e v e n t u a l l y r e p l a c e d by O t t o Lang. 

W i t h o u t Jean Marchand and J i m Davey t h e t h r u s t t o 

f u n d a m e n t a l l y change t r a n s p o r t a t i o n p o l i c y t o a l l o w 

g r e a t e r i n v o l v e m e n t of t h e p r o v i n c e s w i t h e r e d away. 

N e v e r t h e l e s s , t h e Department of T r a n s p o r t d i d p r e p a r e 

l e g i s l a t i o n t o g i v e e f f e c t t o some a s p e c t s of t h e Task 

F o r c e R e p o r t . 

I t i s i n t e r e s t i n g t o note t h a t reasons f o r a new 

t r a n s p o r t a t i o n p o l i c y d i d not go away w i t h t h e d e p a r t u r e 

of J i m Davey and Jean Marchand. But i t appears t h a t a 

major f a c t o r i n p o l i c y change depends on t h e c a p a b i l i t y 

and d e t e r m i n a t i o n of i n d i v i d u a l s . The same fundamental 

q u e s t i o n a r i s e s i n t h i s t h e s i s , t h a t d e s p i t e t h e s t r o n g 

e v i d e n c e and i n t e r e s t group s u p p o r t f o r changes t o t h e 

Crow R a t e , t h e i n i t i a l t h r u s t a t l e a s t depended on t h e 

commitment o f one i n d i v i d u a l - Jean-Luc P e p i n . 

L e g i s l a t i v e P r o p o s a l s ( B i l l C - 3 3 and C - 2 0 ) 

B i l l C-33 was i n t r o d u c e d i n t h e House o f Commons i n 

1977 t o amend t h e National Transportation Act (1968) and the 

Department of Transport Act f o r t h e purposes o f r e - d e f i n i n g t he 

o b j e c t i v e o f n a t i o n a l t r a n s p o r t p o l i c y , a u t h o r i z i n g 
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t h e consequent rearrangement of r e l e v a n t powers and d u t i e s 

o f t h e CTC and t h e department and t o amend t h e Railway Act 

i n r e s p e c t o f f r e i g h t r a t e s and o t h e r m a t t e r s . 

B i l l C-33 can be c o n s i d e r e d i n t h r e e p a r t s : (1) t h e 

o b j e c t i v e s and p r i n c i p l e s s e c t i o n ; (2) t h e Department/ 

Commission r e l a t i o n s s e c t i o n , and (3) t h e f r e i g h t r a t e s 

s e c t i o n . 

The p r o v i n c i a l governments, p a r t i c u l a r l y t h o s e i n 

A t l a n t i c Canada and t h e p r a i r i e s , p l a c e d c o n s i d e r a b l e 

i m p o r t a n c e on t h e o b j e c t i v e s and p r i n c i p l e s s e c t i o n 

e s p e c i a l l y on t h e n o t i o n t h a t t r a n s p o r t a t i o n s h o u l d be 

r e s p o n s i v e t o r e g i o n a l economic development g o a l s . In 

c o n t r a s t , c a r r i e r s and s h i p p e r s were c o n c e r n e d t h a t t h e 

r o l e of e f f i c i e n c y and c o m p e t i t i o n , as c u r r e n t l y embodied 

i n t h e NTA, was b e i n g made sec o n d a r y t o s o c i a l and 

economic development o b j e c t i v e s . 

B o th i n d u s t r y and t h e p r o v i n c e s welcomed t h e proposed 

c l a r i f i c a t i o n o f t h e M i n i s t e r ' s r o l e i n p o l i c y development 

and t h e CTC's r o l e i n r e g u l a t i n g t r a n s p o r t a t i o n . O n l y t h e 

new power of p o l i c y d i r e c t i v e s f o r t h e G o v e r n o r - i n - C o u n c i l 

t o t h e CTC were c h a l l e n g e d . Both groups were i n f a v o u r o f 

a s t r e a m l i n e d a p p e a l s p r o c e d u r e under S e c t i o n 23 of t h e NTA 
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NTA and urged f u r t h e r b r o a d e n i n g of t h e b a s i s f o r a p p e a l s 

and an a c c e l e r a t i o n up of t h e a p p e a l s p r o c e s s . 

There was a good d e a l of o p p o s i t i o n t o t h e package of 

f r e i g h t r a t e l e g i s l a t i v e changes t h a t was proposed. 

S h i p p e r s and c a r r i e r s g e n e r a l l y opposed t h e p r o v i s i o n s t o 

change t h e minimum and maximum r a t e r e g u l a t i o n s . O n t a r i o , 

Quebec and t h e A t l a n t i c p r o v i n c e s were g e n e r a l l y d i s 

s a t i s f i e d w i t h t h e f r e i g h t r a t e s e c t i o n because, from 

t h e i r v i e w p o i n t , i t proposed too much i n t e r v e n t i o n . The 

p r a i r i e p r o v i n c i a l governments viewed i t as a s t e p i n t h e 

r i g h t d i r e c t i o n . 

A key element of B i l l C-33 was t h a t w h i l e t r a n s p o r t 

was t o become " e f f i c i e n t " , i t was a l s o t o become an 

i n s t r u m e n t of s u p p o r t f o r t h e achievement of n a t i o n a l and 

r e g i o n a l , s o c i a l and economic o b j e c t i v e s and t o p r o v i d e 

e q u i t y of t r e a t m e n t f o r u s e r s . There were e l e v e n 

p r i n c i p l e s i n a l l c o n t a i n e d i n t h e l e g i s l a t i o n . 

P r o f e s s o r s Heaver and N e l s o n argued t h a t t h e new 

l e g i s l a t i o n was m i s g u i d e d ...and t h a t changes would run 

t h e r i s k o f l e a d i n g t o d e c i s i o n s c o n t r a r y t o t h e e f f i c i e n t 

p r o v i s i o n o f t r a n s p o r t s e r v i c e s w h i l e e x a c e r b a t i n g 

r e g i o n a l d i s s a t i s f a c t i o n as a r e s u l t o f t h e f a i l u r e of 

r e a l i t y t o match t h e e x p e c t a t i o n s w h i c h t h e r e v i s e d 
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s t a t e m e n t of p o l i c y may engender. 

B i l l C-33 d i e d on t h e Order Paper i n 1977. Because 

o f i n t e r e s t on t h e p a r t o f b o t h t h e A t l a n t i c and p r a i r i e 

p r o v i n c e s , i t was r e i n t r o d u c e d i n a somewhat r e v i s e d form 

as B i l l C-20 i n November 1978, i m m e d i a t e l y p r i o r t o t h e 

F i r s t M i n i s t e r s ' C o n f e r e n c e . I n es s e n c e , i t was s i m i l a r 

t o B i l l C-33 a l t h o u g h t h e r e were some changes i n t r a n s p o r t 

o b j e c t i v e s and p r i n c i p l e s , and t h e power of p o l i c y 

d i r e c t i v e s from t h e G o v e r n o r - i n - C o u n c i l t o t h e CTC was 

d e l e t e d . 

The work o f t h e Davey Task F o r c e was a l s o a good 

example o f executive federalism a t work. F e d e r a l and 

p r o v i n c i a l m i n i s t e r s and o f f i c i a l s had e s t a b l i s h e d f o r m a l 

and i n f o r m a l l i n k s w h i c h l e d t o t h e t h r u s t c o n t i n u e d i n 

B i l l C-33. C a r r i e r s and some s h i p p e r s g e n e r a l l y were 

opposed t o t h e l e g i s l a t i o n , p a r t i c u l a r l y t o t h e r o l e 

e n v i s i o n e d f o r t h e M i n i s t e r o f T r a n s p o r t . 

I n summary, t h e work of t h e Davey Task F o r c e and 

B i l l s C-33 and C-20 r e f l e c t e d a d e s i r e by government t o 

use t r a n s p o r t a t i o n p o l i c y b o t h as a means f o r a c h i e v i n g a 

g r e a t e r degree o f c o m p e t i t i o n and e f f i c i e n c y , and t o 

a s s i s t i n t h e r e a l i z a t i o n o f n a t i o n a l and r e g i o n a l 
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o b j e c t i v e s . The i n i t i a t i v e f a i l e d , p r o b a b l y because u s e r s / 

s h i p p e r s f e a r e d t h e consequences o f f e d e r a l - p r o v i n c i a l 

c o n f l i c t s as t h e y would a f f e c t t r a n s p o r t a t i o n p o l i c y . The 

r e m a i n i n g c h a r a c t e r i s t i c of t r a n s p o r t a t i o n p o l i c y t o be 

d i s c u s s e d i s t h a t o v e r r i d i n g p u z z l e o f t r a n s p o r t a t i o n 

p o l i c y a d v i s o r s , c o n c e r n i n g t h e r o l e o f t r a n s p o r t a t i o n as 

e i t h e r a s e r v i c e i n d u s t r y r e s p o n d i n g t o d e r i v e d demand, or 

as means o f a d d r e s s i n g n a t i o n a l and r e g i o n a l g o a l s and 

o b j e c t i v e s . S i n c e t h e Crow Rate was caught up w i t h i n t h i s 

conundrum an attempt w i l l be made t o d i s c u s s a s p e c i f i c 

i s s u e : w e s t e r n f r e i g h t r a t e g r i e v a n c e s as a means of 

i d e n t i f y i n g t h e c o n t e x t of " p r o v i n c i a l p o l i t i c s " d u r i n g 

t h e r e s o l u t i o n o f t h e Crow Rate. The i s s u e o f f r e i g h t 

r a t e g r i e v a n c e s w i l l be a n a l y z e d from b o t h a p u b l i c p o l i c y 

and a f e d e r a l - p r o v i n c i a l r e l a t i o n s p e r s p e c t i v e . 

The f o u r w e s t e r n p r o v i n c e s have h i s t o r i c a l l y argued 

t h a t r a i l w a y f r e i g h t r a t e s d i s c r i m i n a t e a g a i n s t t h e 

o p p o r t u n i t i e s t o e s t a b l i s h more v a l u e - a d d e d p r o c e s s i n g of 

raw p r o d u c t s i n t h e i r r e g i o n . T h i s r a i s e s t h r e e 

c o n c e r n s . F i r s t , i s t h e r e s u b s t a n c e t o t h e argument t h a t 

r a i l w a y f r e i g h t r a t e s a r e e s t a b l i s h e d by CN and CP t o 

d i s c r i m i n a t e a g a i n s t t h e west? Second, how s i g n i f i c a n t 

a r e f r e i g h t r a t e s i n d e t e r m i n i n g i n d u s t r y l o c a t i o n ? , and 
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t h i r d , s h o u l d t h e t r a n s p o r t system be m a n i p u l a t e d t o 

s u p p o r t r e g i o n a l economic g o a l s ? . 

S e c t i o n 3 of t h e NTA w h i c h i s t h e b a s i c p o l i c y 

s t a t e m e n t of t h a t A c t s t a t e s t h a t t h e r e s h a l l be, "an 

economic, e f f i c i e n t and adequate t r a n s p o r t a t i o n system." 

T h i s s t a t e m e n t r e p r e s e n t s t h e f i r s t attempt t o c r e a t e a 

p o l i c y framework f o r t r a n s p o r t a t i o n as a whole, not j u s t 

as a r a i l w a y problem. Moreover, a c c o r d i n g t o B a l d w i n 6 5 i t 

was one of t h e f i r s t s t a t u t e s t o l a y down a framework of 

p o l i c y , a commendable c o u r s e of a c t i o n . However commendable 

t h i s i n i t i a t i v e was, B a l d w i n (Deputy M i n i s t e r o f T r a n s p o r t 

when t h e 1967 l e g i s l a t i o n was p a s s e d ) , does admit t h a t t h e 

p r i n c i p l e s and p r o c e s s e s of t h e s t a t u t e were not f o l l o w e d 

and t h a t n e i t h e r government nor t h e p u b l i c f u l l y u n d e r s t o o d 

whether S e c t i o n 3 r e l i e d s o l e l y on c o m m e r c i a l f o r c e s o f 

i n t e r - m o d a l c o m p e t i t i o n and a r e g u l a t o r y system t o meet 

i t s o b j e c t i v e s o r d i d S e c t i o n 3 i m p l y t h a t government had 

a d i r e c t r o l e i n t h e o v e r a l l r e s p o n s i b i l i t y f o r t h e 

t r a n s p o r t a t i o n s y s t e m . 6 6 T h i s r a i s e s a s e r i o u s q u e s t i o n 

as t o t h e purpose of p l a c i n g i n l e g i s l a t i o n s e c t i o n s upon 

w h i c h t h e r e i s no a c c e p t a b l e d e f i n i t i o n nor i s t h e r e an 

u n d e r s t a n d i n g of how t h e s e c t i o n i s t o be a p p l i e d t o 

s p e c i f i c s i t u a t i o n s . I t a l s o r a i s e s q u e s t i o n s as t o t h e 

manner i n w h i c h th e words i n t h e s e c t i o n were d r a f t e d . 
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L e g i s l a t i o n i s o f t e n d r a f t e d i n vague terms t o a v o i d r i g i d 

i n t e r p r e t a t i o n s from u n d e r m i n i n g t h e l e g i s l a t i o n ' s 

i n t e n t i o n . 

T r a n s p o r t a t i o n , as t h i s t h e s i s has a l r e a d y advanced, 

i s c o n t i n u a l l y e x p e c t e d t o f o r w a r d a wide range o f s o c i a l 

and p o l i t i c a l g o a l s . L a n g f o r d n o t e s t h e b a s i c c o n f l i c t * 

i n S e c t i o n 3 between an 'adequate' and ' e f f i c i e n t ' 

t r a n s p o r t a t i o n s y s t e m . 6 7 

W e s t m a c o t t 6 8 examined t h e r o l e of t h e t h r e e p r a i r i e 

governments d u r i n g passage of t h e 1967 l e g i s l a t i o n and he 

d i s c o v e r e d t h a t t h e r e was no c o n s i s t e n t r e g i o n a l 

p o s i t i o n . M a n i t o b a and Saskatchewan were appeased by t h e 

f e d e r a l government's d e c i s i o n t o exempt t h e Crow Rate from 

t h e NTA p r o v i s i o n s and t o remain p a s s i v e on t h e i s s u e o f 

b r a n c h l i n e abandonment. The government o f A l b e r t a 

a d v o c a t e d fundamental changes t o t h e f r e i g h t r a t e 

s t r u c t u r e . Westmacott o b s e r v e s t h a t : 

" . . . c o n s u l t a t i o n s between t h e two l e v e l s o f 
government d u r i n g enactment o f t h e l e g i s l a t i o n 
r e v e a l e d t h a t , f o r t h e most p a r t , t h e d i r e c t 
c o n s u l t a t i o n s between f e d e r a l and p r o v i n c i a l 
p o l i t i c i a n s and o f f i c i a l s were u n s t r u c t u r e d and 

*The transportation system historically is expected to provide an "adequate" 
system to support a wide range of social and political goals. At the same time it 
is expected to keep its prices low, based on efficiency. 
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so g e n e r a l i n n a t u r e t h a t t h e p r o v i n c i a l 
governments were u n c e r t a i n as t o t h e p r e c i s e 
n a t u r e of t h e f e d e r a l p r o p o s a l s u n t i l t h e 
l e g i s l a t i o n was t a b l e d i n t h e House o f 
Commons." 6 9 

The f e d e r a l M i n i s t e r of T r a n s p o r t , Mr. P i c k e r s g i l l , 

t o o k t h e p o s i t i o n t h a t he d i d not have t o c o n s u l t t h e 

p r o v i n c e s b e f o r e i n t r o d u c i n g l e g i s l a t i o n t h a t i s 

e x c l u s i v e l y w i t h i n t h e j u r i s d i c t i o n of t h e f e d e r a l 

p a r l i a m e n t . 7 0 

The e l e c t i o n of Mr. Trudeau i n 1968 us h e r e d i n a new 

er a o f c o n s u l t a t i o n w i t h t h e p r o v i n c e s . The new Prime 

M i n i s t e r e s t a b l i s h e d ' r e g i o n a l d e s k s ' * t o keep him i n f o r m e d 

of t h e i s s u e s o u t s i d e Ottawa. C o n c u r r e n t l y t h e r e was 

growing r e c o g n i t i o n i n w e s t e r n Canada t h a t i t must d e v e l o p 

a more common, u n i f i e d , r e g i o n a l p o s i t i o n on m a t t e r s 

c o n c e r n i n g t h r e e p r a i r i e p r o v i n c e s and, a t t i m e s , t h e f o u r 

w e s t e r n p r o v i n c e s . A P r a i r i e Economic C o u n c i l was 

e s t a b l i s h e d i n 1965 and one o f i t s f i r s t p r i o r i t i e s was t o 

d e v e l o p a t r a n s p o r t a t i o n p o l i c y . The newly e l e c t e d (1971) 

P r e m i e r o f A l b e r t a acknowledged t h a t : 

*Jim Davey operated the "western desk" prior to being transferred to the 
Department of Transport to assist Mr. Marchand to sort out the "transportation 
mess." 
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" . . . p r o v i n c i a l governments w i t h i n a p a r t i c u l a r 
r e g i o n w i t h d i f f e r i n g p o l i t i c a l a f f i l i a t i o n s 
and t h e e x i s t e n c e o f problems p e c u l i a r t o o n l y 
one p r o v i n c e i n h i b i t t h e development o f a 
r e g i o n a l p o l i c y p o s i t i o n . " 7 1 

The 1983 Crow Rate debate s u p p o r t s t h e s u p p o s i t i o n 

made by P r e m i e r Lougheed t w e l v e y e a r s e a r l i e r . 

A n o t h e r f e d e r a l e l e c t i o n i n 1972 was t o have a f a r -

r e a c h i n g impact on t h e m a t t e r o f f r e i g h t r a t e s i n w e s t e r n 

Canada. The L i b e r a l Government dropped 46 s e a t s o v e r a l l 

and found i t s e l f i n a m i n o r i t y p o s i t i o n . I t l o s t 12 s e a t s 

i n B r i t i s h Columbia and i t s p r a i r i e t o t a l dropped t o 3 

s e a t s from 7 i n 1968. As a r e s u l t , t h e ' r e g i o n a l d e s k s ' 

were dropped and a Western Economic O p p o r t u n i t i e s 

C o n f e r e n c e was e s t a b l i s h e d t o e x p l o r e p o t e n t i a l s f o r 

economic and s o c i a l development i n w e s t e r n Canada. 

Western Economic O p p o r t u n i t i e s C o n f e r e n c e (WEOC) 

On J u l y 24-26, 1973 a r a r e event t o o k p l a c e i n 

C a l g a r y . The f e d e r a l government, r e p r e s e n t e d by t h e Prime 

M i n i s t e r and s e v e r a l s e n i o r C a b i n e t M i n i s t e r s , met w i t h 

t h e f o u r w e s t e r n P r e m i e r s t o d i s c u s s t h e economy of 

w e s t e r n Canada. I t was an o p p o r t u n i t y f o r t h e west 
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l o g i c a l l y and d e f i n i t i v e l y t o l a y out i t s d e e p l y r o o t e d 

c l a i m o f g r i e v a n c e s . I n t h e i r opening comments t o t h e 

Prime M i n i s t e r , t h e w e s t e r n P r e m i e r s s a i d : 

"The p a t t e r n of s e t t l e m e n t and development has 
been i n f l u e n c e d by economic, f i n a n c i a l and t a x 
p o l i c i e s o f t h e f e d e r a l government, w h i c h e a r l y 
a s s i s t e d t h e c o n c e n t r a t i o n of t h e n a t i o n ' s 
b u s i n e s s and i n d u s t r i a l a c t i v i t y i n c e n t r a l 
Canada. These p o l i c i e s , w h i c h have l e d t o t h i s 
c o n c e n t r a t i o n of f i n a n c i a l and i n d u s t r i a l 
r e s o u r c e s and p o p u l a t i o n , have worked a g a i n s t 
t h e a l l o c a t i o n of f i n a n c i a l and p r o d u c t i o n 
r e s o u r c e s t o b r i n g b a l a n c e t o economies o f a l l 
r e g i o n s of C a n a d a . " 7 2 

For h i s p a r t Mr. Trudeau, i n h i s major address at 

WEOC, argued, " . . . t h a t i t was tim e t o r e - t h i n k t h e 

t r a d i t i o n a l d i v i s i o n o f l a b o u r between t h e w e s t e r n 

h i n t e r l a n d and t h e c e n t r a l m e t r o p o l e . " 7 3 A f t e r f i r i n g t h i s 

b r o a d s i d e a t t h e s t a p l e p r o d u c t i o n t h e o r y Mr. Trudeau 

s t a t e d , " R e g i o n a l and economic s p e c i a l i z a t i o n must be 

reduced and Ottawa must p u r s u e , as a b a s i c p o l i c y g o a l , t h e 

development o f b a l a n c e d and d i v e r s i f i e d r e g i o n a l economies 

a c r o s s t h e l a n d . " 7 4 

The l i t a n y of w e s t e r n g r i e v a n c e s o u t l i n e d a t WEOC were 

c l a s s i c and d e e p l y r o o t e d , r a n g i n g from a t t a c k s on t h e 

ba n k i n g system t o f e d e r a l p u r c h a s i n g p r a c t i c e s but two of 
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t h e major are a s of c o n c e r n r a i s e d were t h a t t h e Canadian 

t a r i f f s t r u c t u r e and d i s c r i m i n a t o r y p r i c i n g by t h e 

R a i l w a y s ' i n h i b i t l o c a t i o n of i n d u s t r y on t h e p r a i r i e s and, 

i n t u r n , f a v o u r c e n t r a l C a n a d a . 7 5 

Table 6 o u t l i n e s t h e l i s t o f p r o p o s a l s put f o r w a r d by 

th e f o u r w e s t e r n P r e m i e r s at WEOC. The l i s t i s dominated 

by r a i l o r i e n t e d items and, i n e v e r y c a s e , f e d e r a l 

e x p e n d i t u r e was r e q u i r e d . The c o s t i n 1975 t o t a k e over 

t h e road-beds a l o n e was e s t i m a t e d t o be i n e x c e s s of $3 

b i l l i o n d o l l a r s . 

T a b l e 6: L i s t o f T r a n s p o r t a t i o n P r o p o s a l s Made by  
Western P r e m i e r s a t WEOC (1973) 

1. S e c t i o n 3 (NTA) t o r e f l e c t r e g i o n a l economic 
o b j e c t i v e s . 

2. F e d e r a l c o n t r i b u t i o n t o t h e f i x e d c o s t s f o r a l l modes. 

3. E s t a b l i s h m e n t o f a f e d e r a l - p r o v i n c i a l i n s t i t u t i o n t o 
s e t f r e i g h t r a t e s . 

4. F e d e r a l government t o purcha s e roadbed o f CN and CP 
R a i l . 

5. P r o v i n c i a l i n p u t i n t o r a t i o n a l i z a t i o n o f b r a n c h l i n e s 
and f e d e r a l government t o pay compensation t o a f f e c t e d 
p a r t i e s . 

6. Improved p o r t f a c i l i t i e s at P r i n c e R u p e r t and 
C h u r c h i l l . 

7. C o n s t r u c t a r a i l l i n e between A s h c r o f t and C l i n t o n , 
B r i t i s h C o l u m b i a , t o connect BCR w i t h CN/CP R a i l . 

S o u r c e : Premiers' Transportation Position Paper (WEOC) 1973 
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Table 7 o u t l i n e s t h e programs and p o l i c i e s of the 

f e d e r a l Department of T r a n s p o r t a r i s i n g out o f t h e WEOC 

Co n f e r e n c e . I t s h o u l d be p o i n t e d out t h a t many o f t h e 

programs l i s t e d were committed e x p e n d i t u r e s w i t h o u t any 

r e l a t i o n s h i p t o WEOC. The main e x c e p t i o n s were t h e highway 

programs, w h i c h t o t a l l e d $278 m i l l i o n , and w h i c h r e p r e s e n t e d 

l e s s t h a n h a l f of t h e t o t a l committed e x p e n d i t u r e s . 

T a b l e 7: F e d e r a l Government T r a n s p o r t Programs and  
P o l i c i e s Emanating out o f WEOC (1973) . 

($ M i l l i o n s ) 

I n f r a s t r u c t u r e C o s t 

i ) N orthwest B.C. R a i l Program $167 
i i ) Highway S t r e n g t h e n i n g Program $ 78 
i i i ) W e stern N o r t h l a n d Highways $200 
i v ) P o r t Development a t C h u r c h i l l $ 18 
v) P o r t Development a t P r i n c e R u p e r t $ 12 
v i ) P o r t Development at Vancouver $ 36 
v i i ) A i r p o r t Development at Saska t o o n $ 4.2 

Vancouver $ 74 
C a l g a r y $ 24 

$613.2 

I I C o n s u l t i n g Mechanisms 

i ) F e d e r a l - P r o v i n c i a l Committee of M i n i s t e r s 
i i ) F e d e r a l - P r o v i n c i a l Committee of O f f i c i a l s 
i i i ) P r o v i n c i a l a c c e s s t o c o n f i d e n t i a l r a i l c o s t d a t a 
i v ) P r o v i n c i a l i n p u t i n t o a i r b i l a t e r a l 

n e g o t i a t i o n s w i t h f o r e i g n c o u n t r i e s 

I I I J o i n t S t u d y Program 

i ) R a i l P r i c i n g Impact Study 
i i ) R a i l Roadbed Cost Study 
i i i ) J o i n t CN/CP R a i l T r a c k Usage Study 

So u r c e : Annual Report of Federal-Provincial Committee on Western 
Transportation, 1974 
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The most s i g n i f i c a n t f e d e r a l response was t h e 

e s t a b l i s h m e n t o f c o n s u l t a t i v e mechanisms w h i c h r e s u l t e d i n 

a number of " f i r s t s " . F o r t h e f i r s t t i m e , p r o v i n c i a l 

governments were b e i n g c o n s u l t e d d i r e c t l y on n a t i o n a l 

t r a n s p o r t a t i o n p o l i c y - a s t a r k c o n t r a s t t o t h e days of 

Mr. P i c k e r s g i l l . For t h e f i r s t t i m e p r o v i n c i a l 

governments r e c e i v e d c o n f i d e n t i a l r a i l c o s t d a t a . The 

w e s t e r n p r o v i n c e s h i s t o r i c a l l y b e l i e v e d t h a t t h e r a i l w a y s ' 

p r i c i n g p o l i c y r e s u l t e d i n h i g h e r ( d i s c r i m i n a t o r y ) f r e i g h t 

r a t e s i n t h e i r r e g i o n r e l a t i v e t o t h e c o s t of p r o v i d i n g 

t h e s e r v i c e . Now i t was p o s s i b l e f o r t h e p r o v i s i o n s t o 

" c o s t " out some of t h e s e movements. A l s o f o r t h e f i r s t 

t i m e , p r o v i n c i a l governments were d i r e c t l y c o n s u l t e d on 

b i l a t e r a l d i s c u s s i o n s w i t h t h e U n i t e d S t a t e s o v er a i r 

r o u t e s . 

The t h i r d a r e a was on t h e e s t a b l i s h m e n t o f j o i n t l y 

funded ($500,000) f e d e r a l - p r o v i n c i a l s t u d i e s d e a l i n g w i t h 

t h e s p e c i f i c f r e i g h t r a t e g r i e v a n c e s d i s c u s s e d a t WEOC. 

The i m p o r t a n c e o f t h e s e s t u d i e s was t h a t when d e a l i n g w i t h 

a h i g h p u b l i c p r o f i l e i s s u e , such as d i s c r i m i n a t o r y 

f r e i g h t r a t e s , i t i s n e c e s s a r y t o s p e c i f y e x a c t l y what 

f r e i g h t r a t e i s d i s c r i m i n a t o r y , what commodity i s i n v o l v e d 

and what i s t h e o r i g i n and d e s t i n a t i o n o f t h a t commodity. 
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The j o i n t s t u d i e s were i n t e n d e d t o answer t h e s e 

q u e s t i o n s and, where r e q u i r e d , recommend s t e p s t o end t h e 

d i s c r i m i n a t i o n . 

The immediate r e a c t i o n by t h e w e s t e r n p r o v i n c e s t o 

t h e f e d e r a l government's response t o t h e t r a n s p o r t a t i o n 

i s s u e s r a i s e d a t WEOC was p o s i t i v e . On March 13, 1974 i n 

t h e A l b e r t a L e g i s l a t u r e t h e I n d u s t r y M i n i s t e r , F r e d 

Peacock, i n r e g a r d t o a r e c e n t meeting o f t h e F e d e r a l -

P r o v i n c i a l Committee on Western T r a n s p o r t a t i o n , s a i d : 

"Mr. Speaker, I would have t o say t h a t t h e 
f i r s t m eeting was v e r y p r o d u c t i v e i n t h a t f o r 
t h e f i r s t t i m e t h e f e d e r a l M i n i s t e r of 
T r a n s p o r t , t h e Honourable Jean Marchand, agreed 
t h a t major r e v i s i o n s are r e q u i r e d i n n a t i o n a l 
t r a n s p o r t a t i o n p o l i c y . I f you excuse t h e pun, 
Mr. Speaker, I b e l i e v e we a r e on t h e r i g h t 
t r a c k . ' 6 

I n a subsequent speech i n t h e A l b e r t a L e g i s l a t u r e , 

Mr. Peacock t a l k e d about, "...a b r e a k t h r o u g h from a p o l i c y 

p o i n t of v i e w . . . " 7 7 i n response t o t h e t r a n s f e r of 

c o n f i d e n t i a l r a i l c o s t d a t a t o t h e p r a i r i e t r a n s p o r t 

m i n i s t e r s . 

Mr. Marchand's approach, t o address t h e t r a n s p o r t a t i o n 
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r e l a t e d g r i e v a n c e s from w e s t e r n Canada, was t o a c c e p t the 

p o s i t i o n t h a t t h e r e was f r e i g h t r a t e d i s c r i m i n a t i o n and, 

as s u c h , i t was up t o f e d e r a l - p r o v i n c i a l o f f i c i a l s t o 

document t h e d i s c r i m i n a t i o n . I t was a b r i l l i a n t s t r a t e g y 

because Mr. Marchand r e c e i v e d unprecedented s u p p o r t from 

w e s t e r n p o l i t i c i a n s . F o r example, i t was r e p o r t e d on 

CBC-TV The National, t h a t , "Western P r e m i e r s have k i n d words 

f o r T r a n s p o r t M i n i s t e r . " 7 8 I t i s u n l i k e l y t h a t any of Mr. 

Marchand's p r e d e c e s s o r s ever r e c e i v e d such s u p p o r t from 

w e s t e r n Canada. D i d t h e L i b e r a l Government b e n e f i t from 

t h i s r a r e p r o v i n c i a l s u p p o r t ? 

I n t h e 1974 G e n e r a l E l e c t i o n t h e L i b e r a l s r e c e i v e d 

141 s e a t s , an i n c r e a s e o f 32 s e a t s , and formed a m a j o r i t y 

government. The L i b e r a l s g a i n e d 4 s e a t s i n B r i t i s h 

C o l u m b i a , 2 s e a t s i n Saskatchewan and remained unchanged 

i n M a n i t o b a and A l b e r t a . There i s no way o f d e t e r m i n i n g 

i f t h e r o l e o f Marchand's t r a n s p o r t p o l i c y a f f e c t e d t h e 

outcome of t h e e l e c t i o n but t h e L i b e r a l s h a r e of t o t a l 

v o t e s i n Saskatchewan i n c r e a s e d t o 31 per c e n t from 25 per 

c e n t i n t h e 1972 e l e c t i o n . 

As a l r e a d y i n d i c a t e d , t h e 1974 e l e c t i o n e v e n t u a l l y 

r e s u l t e d i n Saskatchewan's O t t o Lang becoming t h e new 

T r a n s p o r t M i n i s t e r and he t u r n e d h i s a t t e n t i o n t o g r a i n 
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h a n d l i n g and t r a n s p o r t m a t t e r s i n l i e u o f n a t i o n a l 

t r a n s p o r t a t i o n p o l i c y and w e s t e r n f r e i g h t r a t e g r i e v a n c e s . 

Mr. Lang e f f e c t i v e l y c l o s e d down t h e F e d e r a l -

P r o v i n c i a l Committee on Western T r a n s p o r t a t i o n and i n so 

d o i n g , t h e i n t e n s e and c o o p e r a t i v e c o n s u l t a t i v e mechanism 

c a l l e d t h e "Marchand Formula" by w e s t e r n t r a n s p o r t 

m i n i s t e r s . 7 9 As i n d i c a t e d p r e v i o u s l y , Mr. Lang wanted t o 

t u r n h i s a t t e n t i o n t o a d d r e s s i n g problems a s s o c i a t e d w i t h 

g r a i n h a n d l i n g and t r a n s p o r t a t i o n i n t h e west. The f i v e 

w e s t e r n t r a n s p o r t m i n i s t e r s i n s i s t e d t h a t i s s u e s such as 

th e Crow Rate s h o u l d not be addr e s s e d a t t h i s t i m e . Mr. 

Lang was d i s s a t i s f i e d about d i s c u s s i n g changes t o S e c t i o n 

3 of t h e N a t i o n a l T r a n s p o r t a t i o n A c t t o "accommodate" 

i n d u s t r i a l development, because he d i d not b e l i e v e t h a t 

t h e r e was s u f f i c i e n t e v i d e n c e t o s u p p o r t such a move. The 

two major f r e i g h t s t u d i e s 80,81 mentioned on Page 152 were 

com p l e t e d i n l a t e 1974 and t h e r e s u l t s d i d not s u p p o r t t h e 

h i s t o r i c a l g r i e v a n c e s of t h e w e s t e r n p r o v i n c e s . Mr. Lang 

never o f f i c i a l l y shut-down t h e committee but he never 

agreed t o any f u r t h e r m e e t i n g s . 

F r e i g h t R a t e s 

The p o s i t i o n put f o r w a r d a t WEOC, by t h e f o u r 
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P r e m i e r s , was t h a t t h e w e s t e r n p r o v i n c e s s u f f e r e d because 

d i s c r i m i n a t o r y f r e i g h t r a t e s a f f e c t e d t h e l o c a t i o n of 

i n d u s t r y i n t h e west. The P r e m i e r s ' case c e n t r e d on t h e 

q u e s t i o n as t o whether t h e r a i l w a y s ' s h o u l d be a l l o w e d t o 

s e t f r e i g h t r a t e s on, "...a v a l u e of s e r v i c e r a t h e r t h a n a 

c o s t o f s e r v i c e b a s i s . " 8 2 The d i f f i c u l t y w i t h the 

P r e m i e r s ' p o s i t i o n s i s t h a t w h i l e a move t o t h e l a t t e r 

a pproach c o u l d r e s u l t i n lower r a t e s on manu f a c t u r e d goods 

l e a v i n g t h e p r a i r i e s , i t c o u l d a l s o r e s u l t i n h i g h e r r a t e s 

on low v a l u e b u l k p r o d u c t s w h i c h o f t e n move a t r a t e s c l o s e 

t o c o s t s i n c e t h e s e p r o d u c t s ( c o a l , s u l p h u r and g r a i n ) , 

compete on w o r l d markets and t h e s h i p p e r must pay t h e 

f r e i g h t b i l l t o t h e e x p o r t p o r t . As d i s c u s s e d below, 

t h e r e i s no e v i d e n c e t o s u p p o r t t h e n o t i o n t h a t f r e i g h t 

r a t e s a re t h e major f a c t o r i n d e t e r m i n i n g l o c a t i o n o f 

i n d u s t r y . 

To t h e c o n t r a r y , between 1960 and 1984 i t i s 

e s t i m a t e d (based on DOT f i g u r e s ) t h a t t h e f e d e r a l 

government spent about f i v e b i l l i o n d o l l a r s i n d i r e c t 

r a i l w a y s ' s u b s i d i e s i n l i e u o f f r e i g h t r a t e i n c r e a s e s w i t h 

l i t t l e i n t h e way of new i n d u s t r y b e i n g d e v e l o p e d . 

I n 1984 W a t e r s 8 3 c o n c l u d e d h i s a n a l y s i s on t h e 

f r e i g h t r a t e s and r e g i o n a l development by s t a t i n g : 
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" . . . t h e a b i l i t y of s h i p p e r s t o pay h i g h f r e i g h t 
r a t e s r e f l e c t s t h e u n d e r l y i n g p r o f i t a b i l i t y o f 
t h e p r o d u c t s b e i n g t r a n s p o r t e d . H i g h c o s t s 
and/or l a c k o f market are what i n h i b i t 
development. The d i s c r i m i n a t o r y elements i n 
c o m m e r c i a l f r e i g h t r a t e s r e f l e c t r a t h e r t h a n 
d e t e r m i n e t h e s e u n d e r l y i n g economic c o n d i t i o n s . 
I n d u s t r i a l development and d i v e r s i f i c a t i o n are 
o f t e n sought i n response t o p o l i t i c a l - s o c i a l 
c o n c e r n , i . e . , a p a r t from th e economic m e r i t of 
t h e p r o p o s a l s . But e f f i c i e n t markets i n c l u d i n g 
t h o s e i n t r a n s p o r t a t i o n w i l l not f o s t e r un
economic developments." 

As p r e v i o u s l y i n d i c a t e d , Mr. Marchand's p h i l o s o p h y i n 

1973 was t o i g n o r e such r a t i o n a l e and t o a l l o w t h e west an 

o p p o r t u n i t y t o document i t s f r e i g h t r a t e g r i e v a n c e s . The 

r e s u l t s of t h e two major f r e i g h t r a t e s t u d i e s (see Page 

162) f a i l e d t o p r o v i d e t h e west w i t h a documented c a s e . 

To t h e c o n t r a r y , b o t h s t u d i e s q u e s t i o n e d t h e economic 

soundness of t r a d i t i o n a l w e s t e r n arguments. As a r e s u l t , 

t h e two s t u d i e s ( a l t h o u g h p u b l i c l y funded) were never 

o f f i c i a l l y r e l e a s e d t o t h e p u b l i c . Over t i m e , t h e s t u d i e s 

were made a v a i l a b l e t o p r o f e s s i o n a l c o n s u l t a n t s or 

academics on r e q u e s t t o one o f t h e f i v e governments 

i n v o l v e d . As p a r t of Mr. Marchand's s i n c e r e d e s i r e t o 

come t o g r i p s w i t h t h i s i s s u e , f r e i g h t r a t e s i n c r e a s e s on 

t h e s o - c a l l e d " a c r o s s t h e board i t e m s " ( a f f e c t i n g 22 per 

c e n t o f r a i l revenue) were f r o z e n a t WEOC f o r e i g h t e e n 

months pend i n g t h e c o m p l e t i o n of t h e j o i n t f r e i g h t r a t e 
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s t u d i e s . The f r e e z e would e v e n t u a l l y c o s t t h e p u b l i c 

p u r s e $157 m i l l i o n d o l l a r s and n o t h i n g o f s u b s t a n c e was 

a c h i e v e d . The f r e i g h t r a t e i s s u e s r a i s e s an i m p o r t a n t 

q u e s t i o n as t o whether f a c t s and a n a l y s i s p l a y any r o l e i n 

th e development o f t r a n s p o r t p o l i c y i n a f e d e r a l s t a t e 

l i k e Canada. 

D i d t h e s e two major f e d e r a l - p r o v i n c i a l s t u d i e s on 

f r e i g h t r a t e s end t h e debate on w e s t e r n a l i e n a t i o n ? No, 

t h e y d i d n o t ! As A l l a n Tupper o b s e r v e d , " . . . a t s e p a r a t i s t 

r a l l i e s ( d u r i n g t h e mid 1970s) and i n more p o l i t e forums, 

t h e h i d e o u s e f f e c t s of f r e i g h t r a t e s and t a r i f f s a r e 

r o u t i n e l y advanced as u n i v e r s a l t r u t h s . " 8 4 As former 

Saskatchewan P r e m i e r A l l a n B l a k e n e y n o t e d , "Westerners 

b e l i e v e t h a t f e d e r a l p o l i c y c o n s t r a i n s t h e i r r e g i o n and i n 

p o l i t i c s , b e l i e f s and p e r c e p t i o n s m a t t e r . " 8 5 The major 

f a i l u r e o f WEOC was not l a c k o f response on t h e p a r t o f 

th e f e d e r a l government but more so t h a t few o f t h e w e s t e r n 

c l a i m s o f d i s c r i m i n a t i o n s t o o d up t o a n a l y s i s and, i n many 

c a s e s , t h e west had no common p o l i c y . The f a c t t h a t t h e 

f e d e r a l government d i d . not p u b l i c i z e t h e r e s u l t s of t h e 

s t u d i e s r e l a t e s t o t h e p o i n t made i n Cha p t e r One t h a t t h e 

p r o v i n c e s a r e " f r e e " t o a t t a c k Ottawa but t h e f e d e r a l 

government r e f r a i n s from such t a c t i c s . 
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The p e r c e p t i o n t h a t r e g i o n a l d i s p a r i t i e s e x i s t on the 

p r a i r i e s can be t r a c e d p a r t l y t o t h e r h e t o r i c o f p r o v i n c i a l 

P r e m i e r s o r t h e i r l a c k of common p o l i c y p o s i t i o n s on major 

a r e a s a f f e c t i n g t h e economic development o f t h e p r a i r i e s . 

Westmacott and Dore acknowledge t h e d i f f i c u l t i e s t h e 

west , o r even t h e p r a i r i e s as a r e g i o n , f a c e when 

a t t e m p t i n g t o e s t a b l i s h i n t e r g o v e r n m e n t a l c o o p e r a t i o n . 

They c i t e f a c t o r s such as d i f f e r i n g p o l i t i c a l 

a f f i l i a t i o n s , t h e e x i s t e n c e o f problems p e c u l i a r t o one 

p r o v i n c e and i n e q u i t i e s i n t h e d i s t r i b u t i o n o f r e s o u r c e s 

c o u l d impede t h e development of r e g i o n a l p o l i c i e s . 

Westmacott and Dore f u r t h e r argue t h a t , "...each 

p r o v i n c i a l P r e m i e r w i l l c o n t i n u e t o a c t i n t h e b e s t 

i n t e r e s t s o f h i s own p r o v i n c e when t h e o c c a s i o n 

demands." 8 6 I n c i t i n g t r a d i t i o n a l t r a n s p o r t a t i o n 

g r i e v a n c e s w i t h l i t t l e s u b s t a n c e t o s u p p o r t them and by 

a v o i d i n g t h e r e a l i s s u e s of t h e 1970s, t h e p r a i r i e 

p r o v i n c e s had l i t t l e impact on c h a n g i n g n a t i o n a l 

t r a n s p o r t a t i o n p o l i c y . Indeed, w h i l e t h e p r a i r i e 

governments d e v o t e d t h e i r t i m e and e v e r - i n c r e a s i n g 

e x p e r t i s e on h i s t o r i c a l g r i e v a n c e s , major t r a n s p o r t a t i o n 

problems were d e v e l o p i n g . A r a i l w a y s t r i k e i n t h e F a l l o f 

1973 c r e a t e d a b o t t l e n e c k i n g r a i n shipments and by t h e 
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S p r i n g of 1974 - d e s p i t e r e c o r d g r a i n p r i c e s - w e s t e r n 

p r o d u c e r s were u n a b l e t o get a l l t h e i r g r a i n t o p o r t s . I n 

a d d i t i o n t o l o s t o r d e f e r r e d g r a i n s a l e s , p r o d u c e r s were 

p a y i n g v e s s e l demurrage a t t h e p o r t s . These were reasons 

t h a t Mr. Lang wanted t o t u r n h i s a t t e n t i o n t o t h e g r a i n 

s e c t o r d e s p i t e t h e o b j e c t i o n s from t h e w e s t e r n P r e m i e r s . 

I t was a l s o a t t h i s t i me t h a t t h e g r a i n h a n d l i n g and 

t r a n s p o r t a t i o n system reached a p o i n t where i t was 

becoming i n c r e a s i n g l y d i f f i c u l t t o move t r a f f i c 

e f f i c i e n t l y . Due t o d e p r e s s e d revenue as a r e s u l t o f the 

Crow's Nest Pass Rates ( s e t a t 1899 l e v e l s ) , t h e r a i l w a y s 

c e a sed b r a n c h l i n e maintenance and purcha s e of r o l l i n g 

s t o c k i n t h e 1950s and t h e e f f e c t of t h i s p o l i c y became 

o b v i o u s i n 1974. Table 8 shows t h e agenda of an FP-COWT 

meeting h e l d subsequent t o WEOC. A t t h e i n s i s t e n c e of t h e 

p r a i r i e governments, n e i t h e r t h e i s s u e o f b r a n c h l i n e 

r a t i o n a l i z a t i o n nor t h e Crow Rate can be found on t h e 

agenda. The agenda items a re a l l p r o v i n c i a l g r i e v a n c e s 

and i t i s o b v i o u s t h a t such a l e n g t h y l i s t o f items c o u l d 

never p r o p e r l y be ad d r e s s e d i n a one-day m e e t i n g . I s such 

an agenda t h e p r i c e we pay f o r f e d e r a l i s m ? I n t h e e a r l y 

1970s, c o u n t r i e s w i t h c e n t r a l p l a n n e d economies such as 

West Germany were t r a n s f o r m i n g t h e i r economies towards 

h i g h t e c h n o l o g y . I t i s d i f f i c u l t t o d e t e r m i n e how t h e 
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T a b l e 8: F e d e r a l - P r o v i n c i a l Committee on Western 
T r a n s p o r t a t i o n Committee o f M i n i s t e r ' s M e e t i n g 

AGENDA 

1. Committee of O f f i c i a l s ' P r o g r e s s R e p o r t 

2. P r i o r i t y Items 

1) The Rapeseed D e c i s i o n 
2) R a i l F r e i g h t Rate F r e e z e 
3) R a i l C ost D i s c l o s u r e - 6 S p e c i f i c Requests 
4) CTC Rate Review - 22 Anomalies 
5) CTC P r o c e d u r e s ( S e c t i o n 23) Rate Cases 
6) Rate G r o u p i n g 
7) F e d e r a l - P r o v i n c i a l Highway Programs 

(a) Highway S t r e n g t h e n i n g 
(b) Western N o r t h l a n d s 
(c) Western Highway M i n i s t e r ' s R e s o l u t i o n 

8) B r i t i s h Columbia F e r r i e s 
9) P o r t s - C h u r c h i l l and P r i n c e R u p e r t 
10) Western R e g i o n Harbours Board 
11) A i r M a t t e r s 

(a) R e g i o n a l and T h i r d L e v e l A i r C a r r i e r s 
(b) A i r B i l a t e r a l s 

3. D i s c u s s i o n on Committee S t u d i e s 

1. R a i l w a y P r i c i n g P r o p o s a l s 
(a) E q u i t a b l e P r i c i n g Technique 
(b) D e s t i n a t i o n Rate L e v e l P r i n c i p l e 

2. R a i l w a y Roadbed C o s t s 
3. D i s c u s s i o n on D i s c l o s u r e o f R a i l T r a f f i c and 

C o s t Data t o C o n s u l t a n t s 
4. E q u a l Cost C o n t r i b u t i o n s by Government t o A l l 

Modes of T r a n s p o r t 
5. S e l e c t i v e Developmental A s s i s t a n c e 

4. Committee o f O f f i c i a l ' s Tasks 

1. P r o j e c t e d Committee Tasks 
2. C h a i r m a n s h i p of t h e Committee o f O f f i c i a l s 
3. R o l e o f Core Group 
4. Budget 

5. O t h e r M a t t e r s 

S o u r c e : Federal-Provincial Committee on Western Transportation Annual 
Report -1974 
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r e s o l u t i o n s o f t h e so c a l l e d p r i o r i t y i t e m as t h e FP-COWT 

agenda would accommodate e f f i c i e n t p o l i c i e s t o make Canada 

c o m p e t i t i v e i n w o r l d m a r k e t s . 

T h i s p a r t i a l l y e x p l a i n s t h e s t r a t e g y of Mr. Lang when 

he became t h e M i n i s t e r o f T r a n s p o r t i n 1975. As a w e s t e r n 

m i n i s t e r h i s p r i o r i t y was t o address t h e immediate 

t r a n s p o r t p r o blem f a c i n g w e s t e r n Canada: t h e adequacy of 

t h e g r a i n h a n d l i n g and t r a n s p o r t system. At t h e c o r e of 

t h i s i s s u e l a y t h e l o n g s t a n d i n g Crow R a t e s . 

Summary 

The purpose of t h i s c h a p t e r was t o t r a c e t h e 

e v o l u t i o n of n a t i o n a l t r a n s p o r t a t i o n p o l i c y t o e s t a b l i s h a 

c o n t e x t f o r t h e d i s c u s s i o n o f t h e Crow Rate as an i s s u e i n 

t h e f o l l o w i n g c h a p t e r . 

B e a r i n g i n mind t h a t t h e Crow Rate was e s t a b l i s h e d i n 

1899 i t was n e c e s s a r y t o examine t h e t r a n s p o r t a t i o n 

e n v i ronment of t h a t p e r i o d . A t t h e t u r n of t h e c e n t u r y 

t h r o u g h o u t Canada, but p a r t i c u l a r l y i n w e s t e r n Canada, 

t h e r e was a p e r c e p t i o n t h a t r a i l w a y b u i l d i n g was paramount 

and c o u l d by i t s v e r y e x i s t e n c e l e a d t o p r o g r e s s and 
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economic development. R e l a t e d t o t h i s theme many-

h i s t o r i a n s w r o t e t h a t MacDonald's N a t i o n a l P o l i c y and 

L a u r i e r ' s R a i l w a y B u i l d i n g P o l i c y were examples of 

governments h a v i n g t h e c a p a c i t y t o e s t a b l i s h c o h e r e n t 

n a t i o n - b u i l d i n g programs. However, i t i s argued i n t h i s 

c h a p t e r t h a t b o t h MacDonald's N a t i o n a l P o l i c y and 

L a u r i e r ' s R a i l w a y P o l i c y were a c t u a l l y ad hoc, p a r o c h i a l 

and c o s t l y . 

The p o l i c i e s were u n a b l e t o match the e x p e c t a t i o n s of 

an emerging w e s t e r n r e g i o n . I n t h e e a r l y p a r t o f t h e 2 0 t h 

C e n t u r y , f o l l o w i n g t h e f o r m a t i o n of A l b e r t a and 

Saskatchewan i n 1905, t h e s e u n r e a l i s e d e x p e c t a t i o n s l a i d 

t h e f o u n d a t i o n f o r w e s t e r n a l i e n a t i o n and r a i l w a y b a s h i n g . 

By t h e 1930s b o t h th e r a i l w a y and g r a i n h a n d l i n g 

systems were v a s t l y o v e r - b u i l t . However, t h e emerging 

f e d e r a l - p r o v i n c i a l c o n f l i c t o v e r t r a n s p o r t i s s u e s 

p r e v e n t e d any system r a t i o n a l i z a t i o n from d e v e l o p i n g . 

P a r t of t h e problem was t h e s h a r e d j u r i s d i c t i o n between 

t h e two l e v e l s o f government w i t h t h e p r o v i n c e s h a v i n g 

j u r i s d i c t i o n o v e r t h e road system and t h e f e d e r a l 

government over t h e r a i l w a y system. The p r o v i n c e s 

embarked, i n t h e 1930s, on a major r o a d - b u i l d i n g program 

w h i c h e n a b l e d t r u c k s t o a t t r a c t t r a f f i c from t h e r a i l w a y s , 
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l e a v i n g b o t h n a t i o n a l r a i l w a y s w i t h an e x p e n s i v e o v e r 

b u i l t system. 

The e v o l u t i o n of t h e f e d e r a l department o f t r a n s p o r t 

(DOT) was d e s c r i b e d t o demonstrate t h a t as r e c e n t l y as 

1970, t h i s department had o n l y a narrow n a t i o n a l 

t r a n s p o r t a t i o n p o l i c y r o l e . As a r e s u l t , t h e development 

of t r a n s p o r t a t i o n p o l i c y i n Canada remained r o o t e d i n 

r a i l w a y i d e o l o g y of whi c h t h e Crow Rate was a major 

component. What n a t i o n a l p o l i c y t h a t e x i s t e d was ad hoc 

and h a r d l y any c o o r d i n a t i o n e x i s t e d between t h e f e d e r a l 

government and t h e p r o v i n c e s i n t r a n s p o r t a t i o n . 

The c h a p t e r i d e n t i f i e s t h e need f o r n a t i o n a l 

t r a n s p o r t a t i o n p o l i c y but i t a l s o i d e n t i f i e s t h a t t h e need 

f o r such a p o l i c y by i t s e l f was i n s u f f i c i e n t t o produce 

change. No major o v e r - h a u l of t r a n s p o r t p o l i c y was 

attempt e d f o l l o w i n g passage of t h e 1967 National Transportation 

Act, u n t i l i n d i v i d u a l s such as Jean Marchand and James 

Davey a r r i v e d on t h e scene. As w i l l be i d e n t i f i e d i n t h e 

ne x t c h a p t e r , i n d i v i d u a l s p l a y e d a major r o l e w h i c h l e d t o 

a change i n t h e Crow Rate p o l i c y . I n t h e d e t e r m i n a t i o n of 

n a t i o n a l t r a n s p o r t a t i o n p o l i c y a s t r o n g c a s e can be made 

f o r t h e "great-man" t h e o r y . 
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A l s o d i s c u s s e d was t h e Western Economic O p p o r t u n i t i e s 

C o n f e r e n c e of 1973 and a t t e n t i o n was d e v o t e d t o t h e 

f r e i g h t r a t e i s s u e s emanating out of t h a t c o n f e r e n c e . The 

c h a p t e r examines the p e r c e p t i o n of b o t h f e d e r a l and 

p r o v i n c i a l p o l i t i c i a n s t h a t a v a l i d c a s e c o u l d be made t o 

s u p p o r t t h e n o t i o n of f r e i g h t r a t e d i s c r i m i n a t i o n . The 

f a c t t h a t a c a s e c o u l d not be s u b s t a n t i a t e d t h r o u g h j o i n t 

f e d e r a l - p r o v i n c i a l s t u d i e s l e a d s t o a number of 

i n t e r e s t i n g c o n c l u s i o n s r e l e v a n t t o t h e Crow Rate i s s u e . 

F i r s t , t h e r e i s a gap between the p e r c e p t i o n s h e l d by-

p o l i t i c i a n s , b o t h at t h e p r o v i n c i a l and f e d e r a l l e v e l s , i n 

c o n t r a s t w i t h t h e f a c t s . Second, t h a t t h e i s s u e of 

f r e i g h t r a t e d i s c r i m i n a t i o n b r e a k s down when examined on a 

s p e c i f i c rate/movement b a s i s and t h i r d , t h e f e d e r a l 

government i s r e l u c t a n t t o d i s p r o v e p o s i t i o n s t a k e n by t h e 

p r o v i n c e s . The p r o v i n c e s remain f r e e t o c r i t i c i z e t h e 

f e d e r a l government when t h e y choose but t h e o p p o s i t e 

r a r e l y o c c u r s . As a r e s u l t , whenever the f e d e r a l 

government chooses t o change n a t i o n a l p o l i c y , p r o v i n c i a l 

s u p p o r t can be a c r u c i a l f a c t o r . 

Up u n t i l t h e 1960s, the most i m p o r t a n t f a c t o r s 

s h a p i n g t r a n s p o r t p o l i c y were the c o n f l i c t s between the 

f e d e r a l and p r o v i n c i a l governments and t h e u n w i l l i n g n e s s 

o f t h e f e d e r a l government t o d e v e l o p a n a t i o n a l 

- 165 -



t r a n s p o r t a t i o n p l a n . I n t e r e s t - g r o u p a c t i o n as a b a r r i e r 

o r f a c i l i t a t o r t o change o n l y became more apparent i n 

r e c e n t y e a r s . The r o l e of i n t e r e s t - g r o u p s i n p o l i c y 

development, as i s documented i n t h e ne x t c h a p t e r , d i d 

t a k e on more im p o r t a n c e i n t h e Crow Rate debate of t h e 

1970s and 1980s. 
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CHAPTER FOUR 

CROW RATE AS AN ISSUE 

4.0 I n t r o d u c t i o n 

The p r e v i o u s c h a p t e r d i s c u s s e d t h e development of 

n a t i o n a l t r a n s p o r t a t i o n p o l i c y i n Canada w i t h i n t h e 

framework o f t h e chan g i n g s t r u c t u r e o f f e d e r a l i s m . T h i s 

c h a p t e r b e g i n s t h e e x a m i n a t i o n o f t h e Crow Rate w i t h i n t h e 

framework of n a t i o n a l t r a n s p o r t a t i o n p o l i c y and w i t h i n t h e 

c o n t e x t of emerging p r o v i n c i a l government f o r c e s and 

s p e c i a l i n t e r e s t group p r e s s u r e s . 

The a n a l y s i s u n d e r t a k e n i n t h i s c h a p t e r i s a 

l o n g i t u d i n a l s t u d y o f t h e f e d e r a l government's Crow Rate 

r e f o r m p o l i c y o v er a t e n - y e a r p e r i o d w i t h emphasis on t h e 

p e r i o d between 1980 and 1983. The Crow Rate l e n d s i t s e l f 

t o t h i s a n a l y s i s because g r a i n f r e i g h t r a t e s a r e a f e d e r a l 

r e s p o n s i b i l i t y and t h e r e were s t r o n g economic reasons f o r 

change. Whether t h e r a t e s were changed o r n o t , t h e r e s u l t s 

would impact d i r e c t l y on th e t h r e e p r a i r i e p r o v i n c e s . 

The c h a p t e r p r o v i d e s a h i s t o r i o g r a p h y * o f t h e Crow 

Rate i s s u e between t h e 1880s and t h e 1980s w i t h s p e c i f i c 

emphasis p l a c e d on t h e Crow's Nest Pass Agreement o f 1897. 

*The term historiography is chosen rather than history because the chapter 
provides both a history and an analysis of the Crow Rate issue. 
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An a n a l y s i s i s u n d e r t a k e n of t h e changes o v e r t i m e t o t h a t 

agreement. T h i s i s a c r i t i c a l i s s u e s i n c e opponents t o 

Crow Rate r e f o r m argued t h a t , "a d e a l i s a d e a l " . 

No attempt i s made t o p r o v i d e a d e f i n i t i v e h i s t o r y of 

th e Crow Rate s i n c e t h i s t h e s i s d e m o n s t r a t e s t h e debate 

over t h e Crow Rate c o n s i s t e n t l y c o n f u s e d i d e o l o g y w i t h 

f a c t . T h e r e f o r e , c o n s i d e r a b l e a t t e n t i o n i s f o c u s e d on two 

ti m e p e r i o d s : t h e p e r i o d between 1970 and 1980 ( p e r i o d of 

u n c e r t a i n t y ) ; and, t h e p e r i o d between 1980 and 1983 ( t h e 

p e r i o d o f change). The l a t t e r p e r i o d i s t h e major f o c u s of 

th e t h e s i s . 

The second p a r t o f t h e c h a p t e r examines b o t h t h e i n t e r 

and i n t r a - g o v e r n m e n t a l debates and t h e i n t e r - a c t i o n between 

government and t h e v a r i o u s i n t e r e s t groups such as t h e 

r a i l w a y s and t h e a g r i c u l t u r a l o r g a n i z a t i o n s b o t h i n w e s t e r n 

Canada and Quebec. 

4.1 Crow's Rate H i s t o r i o g r a p h y 

On June 29, 1897 t h e P a r l i a m e n t o f Canada passed an 

A c t * t o a u t h o r i z e a s u b s i d y f o r a r a i l w a y t h r o u g h t h e 

Crow's Nest Pass from L e t h b r i d g e , A l b e r t a t o N e l s o n , 

*The Crow's Nest Pass Agreement and the Act of Parliament to Authorize a 
Subsidy for a Railway through the Crow's Nest Pass are contained in Appendices I 
and II respectively. 
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B r i t i s h Columbia (330 m i l e s ) . The A c t a l s o e n a b l e d t h e 

Government o f Canada t o e n t e r i n t o an Agreement w i t h t h e 

Ca n a d i a n P a c i f i c R a i l w a y Company w h i c h was t o c o n s t r u c t t h e 

r a i l w a y . I n r e t u r n , t h e R a i l w a y would r e c e i v e a s u b s i d y of 

a p p r o x i m a t e l y $3.6 m i l l i o n . As p a r t o f t h e agreement, 

C a n a d i a n P a c i f i c would o p e r a t e t h e 330 m i l e r a i l w a y f o r e v e r 

and a l s o would reduce t h e g e n e r a l r a t e s on a l i s t of 

s e t t l e r s ' e f f e c t s from e a s t e r n t o w e s t e r n Canada and 

t r a n s p o r t e d o ver a l l Canadian P a c i f i c l i n e s . I n a d d i t i o n , 

t h e Company agreed t o e s t a b l i s h a s e t of r a t e s t o move 

g r a i n a t l e v e l s d e t e r m i n e d i n 1898 and 1899 and never t o 

charge h i g h e r r a t e s . The r a t e s were t o be i n e f f e c t t o a l l 

l i s t e d g r a i n p r o d u c t s moving over C a n a d i a n P a c i f i c l i n e s 

e a s t t o F o r t W i l l i a m and P o r t A r t h u r . As w i l l become 

a p p a r e n t , l a t e r i n t h i s c h a p t e r , t h e d e c i s i o n of t h e 

Can a d i a n P a c i f i c R a i l w a y t o agree t o r a t e r e d u c t i o n s t o be 

i n e f f e c t f o r p e r p e t u i t y w i l l rank as one o f t h e more c o s t l y 

m i s t a k e s o f any Canadian b u s i n e s s i n Canada's h i s t o r y . 

A c c o r d i n g t o t h e MacPherson Commission, CP R a i l began 

l o s i n g money moving g r a i n i n 1958 and l o s t money e v e r y y e a r 

t h e r e a f t e r t o 1983. 

Pre-1897 

To attempt a r e v i e w o f t h e h i s t o r i o g r a p h y o f t h e Crow 

Rate i s s u e i s a d i f f i c u l t assignment. 
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For y e a r s some p r a i r i e p o l i t i c i a n s have 
'campaigned on t h e Crow.' Sometimes i g n o r i n g 
o t h e r i s s u e s , b e h a v i n g l i k e f u n d a m e n t a l i s t 
m i n i s t e r s a t a r e v i v a l m e e t i n g , t h e y have 
preached t o t h e g o s p e l of t h e Crow. Some 
fa r m e r s b e l i e v e d t h a t t h e Crow Rate was 
e s s e n t i a l t o t h e i r economic s u r v i v a l as was 
t h e good l i f e t o t h e s a l v a t i o n o f t h e i r 
s o u l . Such f e e l i n g s were w i d e s p r e a d and t h e y 
were deep 1 

E i n s t e i n had an e p i t a p h t h a t comes t o mind when d e a l i n g 

w i t h i s s u e s t h a t have been d i s t o r t e d over t i m e . "The r i g h t 

t o s e a r c h f o r t h e t r u t h a l s o i m p l i e s a d u t y . One must not 

c o n c e a l any p a r t of what one has found t o be t r u e , " 2 

As i n d i c a t e d i n Chapter t h r e e , r a i l w a y c o n s t r u c t i o n and 

r a i l f r e i g h t r a t e i s s u e s dominated r e l a t i o n s between t h e 

f e d e r a l government and p r o v i n c e s such as O n t a r i o , M a n i t o b a 

and B r i t i s h Columbia i n t h e l a t e 19th C e n t u r y . These i s s u e s 

would c o n t i n u e t o predominate t h e p o l i t i c a l scene i n w e s t e r n 

Canada f o r 100 y e a r s ! I r o n i c a l l y , l e s s t h a n a y e a r a f t e r 

t h e C a n a d i a n P a c i f i c R a i l w a y had reached t h e P a c i f i c i n 

1885, a g a s o l i n e d r i v e n v e l o c i p e d e b u i l t a t t h e Benz 

f a c t o r y i n Germany l e d t o t h e b i r t h of t h e a u t o m o b i l e . 

Canada's p r e - o c c u p a t i o n w i t h r a i l w a y s s t i l l e x i s t s t o d a y , 

w i t n e s s t h e emphasis on r a i l w a y i s s u e s d u r i n g t h e debate 

o v e r n a t i o n a l t r a n s p o r t a t i o n p o l i c y . 
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I n 1871, t h e c o n c e r n f o r B r i t i s h Columbians was r a i l 

a c c e s s t o t h e r e s t of Canada. A r a i l w a y t o t h e P a c i f i c was 

a c o n d i t i o n o f C o n f e d e r a t i o n f o r B r i t i s h C o l u m b i a * and as a 

r e s u l t t h e f e d e r a l government e n t e r e d i n t o an agreement 

w i t h t h e Cana d i a n P a c i f i c R a i l w a y Company (CPR)to c o n s t r u c t 

a r a i l w a y l i n e between Sudbury, O n t a r i o ( t h e w e s t e r n 

t e r m i n u s o f e x i s t i n g r a i l l i n e s ) and Vancouver. The 

agreement g r a n t e d t h e CPR 25 m i l l i o n a c r e s of l a n d 

( e v e n t u a l l y t o be s e l e c t e d from a v a i l a b l e l a n d i n t h e 

p r a i r i e s ) , $25 m i l l i o n d o l l a r s i n c a s h and some 713 m i l e s 

of p u b l i c l y owned l i n e v a l u e d a t $38 m i l l i o n d o l l a r s . Some 

a d d i t i o n a l monopoly p r i v i l e g e s were a l s o g r a n t e d u n t i l 

p r o f i t s topped 10 per c e n t of t h e i n v e s t m e n t . 3 

The 1881 Agreement i s i m p o r t a n t s i n c e t h e b e n e f i t s 

bestowed upon t h e CPR have been i d e n t i f i e d by o r g a n i z a t i o n s 

such as t h e N a t i o n a l Farmers U n i o n and t h e Government of 

Sa s k a t c h e w a n 4 as b e i n g o v e r l y generous t o t h e degree t h a t 

t h e CPR would not r e q u i r e r e l i e f from t h e Crow Rate i n t h e 

1980s. However, even a p o p u l a r i z e d v e r s i o n of t h e b u i l d i n g 

o f t h e CPR, such as P i e r r e B e r t o n ' s The National Dream^, 

o u t l i n e s t h e s i t u a t i o n where a l l competing r a i l w a y s demanded 

more c o n c e s s i o n s t h a n were e v e n t u a l l y g r a n t e d t o t h e CPR i n 

*The Crown Colony of British Columbia joined Canada on July 20, 1871 on 
condition that a railway linking eastern Canada with the Pacific Coast would be 
constructed by 1881. 
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1881. A c c o r d i n g t o Vernon Fowke i n a P r e s e n t a t i o n on b e h a l f 

of t h e Government of Saskatchewan t o t h e MacPherson R o y a l 

Commission on T r a n s p o r t a t i o n i n 1960: 

" . . . t h e purpose w h i c h r e n d e r e d i t s 
o r g a n i z a t i o n n e c e s s a r y were n a t i o n a l 
p u r p o s e s , of e x t r a o r d i n a r y i m p o r t and 
e x c e p t i o n a l l y d i f f i c u l t of a t t a i n m e n t . The 
p r i c e t o t h e Canadian p e o p l e f o r a s s u r a n c e o f 
s u c c e s s was l i t t l e enough i n c o m p a r i s o n w i t h 
t h e c e r t a i n c o s t of f a i l u r e . " 6 

A b r o c h u r e p u b l i s h e d by t h e A l b e r t a Wheat P o o l i n 

1978 i d e n t i f i e s t h e g r a n t s of 25 m i l l i o n a c r e s and 25 

m i l l i o n d o l l a r s as a myth i n t h e c o n t e x t t h e y were not 

d e s i g n e d t o s u p p o r t t h e r a i l w a y s c o n t i n u e d o p e r a t i o n . 7 

I n 1961, t h e MacPherson Commission examined t h e 

q u e s t i o n t h a t t h e b e n e f i t s s h o u l d be used t o o p e r a t e t h e 

r a i l w a y . I t r e p o r t e d : "We f i n d no e v i d e n c e t h a t e i t h e r 

t h e donor or t h e r e c e i v e r c o n t e m p l a t e d such a c t i o n . 

G r a n t s were made t o get t h e r a i l w a y b u i l t . " 8 

The l i n k between Sudbury and Vancouver was i n f a c t 

c o m p l e t e d i n 1885. I t was completed a t an enormous c o s t 

b o t h i n d o l l a r s and humans ( a t l e a s t 62 C h i n e s e were 

k i l l e d a c c i d e n t a l l y d u r i n g t h e c o n s t r u c t i o n o f t h e l i n e 
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t h r o u g h t h e Rocky and Coast mountain r a n g e s ) . W h i l e t h o s e 

who l o s t t h e i r l i v e s have never r e c e i v e d t h e r e c o g n i t i o n 

t h a t was bestowed on t h e Van Homes and Stephens*, one has 

t o a c c e p t t h a t t h e l i n e was s u c c e s s f u l l y c o m pleted due t o 

t h e : 

. . . e n g i n e e r i n g e x p e r t i s e , d r i v e , f o r e s i g h t and 
b u s i n e s s acumen so a b l y demonstrated by t h e 
management of t h e company. The company was 
t h e r e f o r e i n a p o s i t i o n t o b e n e f i t from any 
f u r t h e r i n i t i a t i v e s o f t h e f e d e r a l government 
toward u s i n g t r a n s p o r t a t i o n t o a c c o m p l i s h 
n a t i o n a l o b j e c t i v e s . 9 

That s i t u a t i o n was soon t o d e v e l o p b u t , i n t h e 

i n t e r i m , i n 1888 t h e f e d e r a l government r e p e a t e d t h e 

monopoly c l a u s e i n t h e Canadian P a c i f i c C h a r t e r but 

sweetened t h e p i l l by p r o v i d i n g t h e CPR w i t h a l o a n 

i n t e r e s t g u a r a n t e e on a f o r t h - c o m i n g i s s u e o f $15 m i l l i o n 

o f bonds. A l s o , i n response t o a l l e g a t i o n s o f c h a r g i n g 

u n r e a s o n a b l e f r e i g h t r a t e s , t h e CPR began t o lower i t s 

r a t e s on g r a i n (see Figure 4: Grain and Flour Export Rates). 

* William Van Home, an American, was in charge of construction. George 
Stephen was a Scottish financier who negotiated the 1881 Agreement with 
Canada to construct the railway. 
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The Crow's Nest Pass Agreement and t h e A c t of 

P a r l i a m e n t a u t h o r i z i n g t h e payment of s u b s i d i e s t o t h e 

Canad i a n P a c i f i c R a i l w a y a r o s e out o f e v e n t s t a k i n g p l a c e 

i n t h e 1890s i n t h e Kootenay r e g i o n o f s o u t h e r n B r i t i s h 

C o l u m b i a . 

T h i s a r e a was known t o be r i c h i n m i n e r a l s and 

a t t r a c t e d c o n s i d e r a b l e i n t e r e s t . The most n o t a b l e was t h e 

Gr e a t N o r t h e r n R a i l w a y owned by J i m H i l l , who was a member 

of one of t h e s y n d i c a t e s t h a t e n t e r e d a b i d t o b u i l d t h e 

P a c i f i c R a i l w a y t o Vancouver. H i l l succeeded i n b u i l d i n g 

a b r a n c h l i n e i n t o N e l s o n , B r i t i s h Columbia from Spokane i n 

1893. "The p e n e t r a t i o n of t h i s b r a n c h l i n e i n t o an area 

of Canada, p a r t i c u l a r l y one w i t h such p o t e n t i a l , was 

viewed w i t h a l a r m as an i n f r i n g e m e n t on Canadian 

s o v e r e i g n t y . " 1 0 

The C a n a d i a n P a c i f i c R a i l w a y had l e a s e d a l i n e from 

Dunsmore J u n c t i o n t o L e t h b r i d g e i n 1882 (see Map No. 1 Crow's 

Nest Pass Rail Lines) and began n e g o t i a t i n g w i t h t h e 

C o n s e r v a t i v e Government i n Ottawa f o r a s u b s i d y t o c o v e r 

t h e c o s t o f c o n s t r u c t i o n o f a l i n e between L e t h b r i d g e , 

A l b e r t a and N e l s o n , B r i t i s h C o l u m b i a , a d i s t a n c e o f 330 

m i l e s . 
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The Government of B r i t i s h Columbia had e n t e r e d the 

p i c t u r e when i t i s s u e d a C h a r t e r t o t h e B r i t i s h Columbia 

S o u t h e r n R a i l w a y t o c o n s t r u c t a l i n e between P e n t i c t o n and 

N e l s o n . The B r i t i s h Columbia government a l s o began t o 

encourage t h e c o n s t r u c t i o n of a r a i l l i n k between 

L e t h b r i d g e and N e l s o n t o p r e v e n t t h e m i n e r a l o r e s of t h e 

r e g i o n f l o w i n g down t o Spokane. 

The q u e s t i o n a r i s e s as t o why t h e CPR r e q u i r e d a 

s u b s i d y t o b u i l d a r e l a t i v e l y s h o r t r a i l l i n k w h i c h would 

g i v e them a monopoly p o s i t i o n ? A c c o r d i n g t o M i c h a e l 

B l i s s , t h e CPR was f a c i n g mounting c o m p e t i t i o n from H i l l ' s 

G r e a t N o r t h e r n R a i l w a y w h i c h f o r c e d CPR t o run st e a m s h i p 

s e r v i c e on t h e Columbia and t h e Okanagan L a k e s , buy mines 

and r e f i n e r i e s i n t h e Kootenays, and f i n a l l y o f f e r t o 

b u i l d a r a i l w a y t h r o u g h t h e Crow's Nest P a s s . A t t h e same 

t i m e , t h e CPR was i n f i n a n c i a l d i f f i c u l t y and r e q u i r e d a 

h e f t y s u b s i d y t o b u i l d t h e l i n e . 1 1 . 

F r e i g h t r a t e c o n c e s s i o n s were a l l t h a t CPR c o u l d 

o f f e r t h e L a u r i e r government i n 1897 i n r e t u r n f o r t h e 

s u b s i d y . I t i s i n t e r e s t i n g t o note t h a t J i m H i l l soon 

l o s t i n t e r e s t i n t h e Kootenay r e g i o n b u t t h e CPR's 

c o n c e s s i o n s i n g r a i n f r e i g h t r a t e s remained i n e f f e c t . 
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FIGURE 4 : 

(TRAIN AWD FLOUR K*POPT RATES -
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Source: Extracted from An Historical Analysis of Railway Export Graint 
Rates and to the Crow's Nest Pass Agreement of September 6,1897 
by Joseph C. R. Hanley, 1980. 
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Map No. 1: Crow's Nest Pass Railway 

Legend 
Not t o S c a l e 
eeo - Proposed Crow's Nest Pass R a i l w a y 
CPR - Can a d i a n P a c i f i c R a i l w a y t o P o r t Moody, B.C.' 

comp l e t e d i n 1895. 

*The Crow's Nest Pass Railway was completed in the autumn of 1898 to the 
south end of Kootenay Lake and from that point steamers and barges carried 
carloads of the freight unbroken to Nelson. The Great Northern Railway 
reached Nelson in 1895. 
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I t i s a l s o i n t e r e s t i n g t o note t h a t i n a comprehensive 

a n a l y s i s of t h e Crow Rate Agreement, u n d e r t a k e n by t h e 

former E x e c u t i v e D i r e c t o r of t h e R a i l w a y T r a n s p o r t Committee 

of t h e Canadian T r a n s p o r t Commission, Joe H a n l e y , 1 2 quotes 

a passage a t t r i b u t e d t o S i f t o n by John Dafoe i n Clifford Sifton 

in Relation to his Times: 

" . . . I remember as a young M i n i s t e r i n 
L a u r i e r ' s c a b i n e t , Van Home and Shaughnessy 
s a i d a l i n e i n t o t h e Kootenay m i n i n g d i s t r i c t 
would not be c o n s i d e r e d f o r f i f t e e n y e a r s . 
A l s o I remember t h a t w i t h i n s i x weeks t h e 
same two gentlemen came i n t o my o f f i c e and 
s a i d t h e y had t o b u i l d t h i s l i n e and wanted a 
l a r g e bonus f o r d o i n g i t . . . w e gave them t h i s 
bonus...They b u i l t t h e l i n e " . 1 3 

A r e v i e w o f t h e f u l l passage a t t r i b u t e d t o S i f t o n by 

Dafoe i s as f o l l o w s : 

"...we gave them t h e bonus ( a g a i n s t t h e 
p u b l i c s e n t i m e n t of t w o - t h i r d s o f t h e p e o p l e 
i n Canada). They b u i l t t h e l i n e (and Kootenay 
m i n i n g development saved t h e CPR and saved a 
good many o t h e r t h i n g s i n C a n a d a . " ) 1 4 

C e r t a i n l y t h e r e i s no s i n g l e answer' as t o why t h e 

CPR a l l o w e d i t s e l f t o be p a r t of an agreement w h i c h 

c o n t a i n e d a f i x e d l e v e l o f f r e i g h t r a t e s . . But h i s t o r i a n 
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M i c h a e l B l i s s s t a t e s t h a t i t was common p r a c t i s e i n t h o s e 

days f o r t h e R a i l w a y s t o a c c e p t r a t e c e i l i n g s , because 

t h e y u l t i m a t e l y b e l i e v e d c o s t s would f a l l . 1 5 

As r e f l e c t e d i n t h e Crow Rate Agreement t h e r e were 

a number of reasons and o b j e c t i v e s as t o why t h e agreement 

was n e g o t i a t e d . These i n c l u d e d : 

1. t h e r a p i d economic e x p l o i t a t i o n of t h e m i n e r a l o r e s 
of t h e Kootenay r e g i o n ; 

2. t h e e f f e c t i v e i n t e g r a t i o n o f t h i s r e g i o n i n t o t h e 
economic mainstream of Canada r a t h e r t h a n th e 
U n i t e d S t a t e s ; 

3. t h e s t i m u l a t i o n o f a g r i c u l t u r a l s e t t l e m e n t on t h e 
p r a i r i e s by means of f i x e d f r e i g h t r a t e s on g r a i n 
and lower r a t e s on westbound s e t t l e r s ' e f f e c t s ; 

4. t h e g r a n t i n g t o t h e CPR o f a monopoly p o s i t i o n i n 
t h e Kootenay r e g i o n w h i c h i n c r e a s e d i n i m p o r t a n c e 
when the CPR t o o k over th e s m e l t e r a t T r a i l . 

There i s c o n s i d e r a b l e l i t e r a t u r e a v a i l a b l e w h i c h 

p r o v i d e v a r i e d s u p p o r t f o r t h e above l i s t e d r easons b e h i n d 

t h e Crow Rate Agreement. However l i t t l e h i s t o r i c a l 

a n a l y s i s e x i s t s w h i c h p r o v i d e s a p o i n t o f v i e w as t o 

whether t h e above reasons were e i t h e r e v e n t u a l l y met o r t o 

what degree t h e Crow Rate Agreement was a f a c t o r i n t h e s e 

o b j e c t i v e s . The a n a l y s i s t h a t i s a v a i l a b l e i s o f t h e 
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contemporary n a t u r e . T h i s i s p r o b a b l y t h e case because 

u n t i l t h e l a t e 1950s, t h e Crow Rate was never r e a l l y a 

problem t o e i t h e r t h e g r a i n s h i p p e r o r t h e CPR. 

The f i r s t a r e a t h a t needs t o be examined i s t h e 

r a t e l e v e l i t s e l f . The a c t u a l r a t e d e c r e a s e o f t h r e e 

c e n t s per 100 pounds, t o come i n t o e f f e c t i n 1898 and 

1899, was s m a l l i n comparison w i t h t h e ap p r o x i m a t e 30 per 

c e n t d e c r e a s e i n t h e r a t e s made by t h e CPR v o l u n t a r i l y ( i n 

response t o p u b l i c demand) i n t h e y e a r s p r i o r t o 1897 

(Figure 4). The Crow Rate Agreement was s i g n e d a t t h e end 

of a 23 y e a r d e p r e s s i o n d u r i n g w h i c h t h e Canadian 

w h o l e s a l e p r i c e l e v e l had f a l l e n by some 35 per c e n t . I t 

was a l s o s i g n e d - a l t h o u g h t h e p a r t i e s were unaware of 

t h i s a t t h e t i m e - on t h e eve o f t h e g r e a t e s t boom i n 

Canada's h i s t o r y , d u r i n g w h i c h t h e terms of t r a d e s h i f t e d 

r a d i c a l l y i n Canada's f a v o u r . 1 6 

D u r i n g t h e Crow Rate debate i n t h e 1980s proponents 

of "no change t o t h e r a t e s " o f t e n c i t e d t h e economic boom 

whic h f o l l o w e d t h e s i g n i n g of t h e Crow Rate Agreement as a 

n a t i o n a l b e n e f i t t o Canada, and t h e r e f o r e t h e p r a i r i e 

g r a i n p r o d u c e r s h o u l d never have t o pay an i n c r e a s e d 

burden t o move h i s p r o d u c t t o market. 
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I n 1940, t h e R o y a l Commission on D o m i n i o n - P r o v i n c i a l 

R e l a t i o n s examined t h e p e r i o d between 1896 and 1913 whi c h 

f e a t u r e d a m i l l i o n new s e t t l e r s on t h e p r a i r i e s and a 

growth i n wheat e x p o r t s from 20 m i l l i o n b u s h e l s t o over 

200 m i l l i o n b u s h e l s . The Commission c o n c l u d e d t h a t low 

i n t e r e s t r a t e s , B r i t i s h i n v e s t o r i n t e r e s t and t h e 

phenomenal d e c l i n e i n ocean f r e i g h t r a t e s , r a t h e r t h a n the 

e x i s t e n c e of f i x e d r a i l f r e i g h t r a t e s on g r a i n , were t h e 

major reasons f o r t h e growth of w e s t e r n C a n a d a . 1 7 

4.1.1 P e r i o d t h e Crow's Nest Pass Rates Were i n E f f e c t 

As a l r e a d y d i s c u s s e d i n Chapter Three, t h e Crow's 

Nest Pass Rates f o r g r a i n were not t h e a p p l i c a b l e r a t e s 

d u r i n g much of t h e p e r i o d b e f o r e t h e y were superceded by 

s t a t u t o r y r a t e s i n 1925. As i l l u s t r a t e d i n Figure 4 (Page 

188), t h e r a t e s were a c t u a l l y l o w e r . However, t h e Crow 

Rate s t r u c t u r e on t h e t h i r t e e n westbound commodities 

l a s t e d from 1897 t o 1918, some 21 y e a r s , and made a b r i e f 

r e s t r i c t e d r e appearance f o r t h r e e months i n 1924 and f o r 

about seven months i n 1925. 

The e f f e c t o f t h e r a t e s however, loomed l a r g e i n 

th e eyes o f p r a i r i e p r o d u c e r s . The s i t u a t i o n has been 

d e s c r i b e d by Mc D o u g a l l as f o l l o w s : 
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The r a t e r e d u c t i o n s o f 1898-99 (Crow's Nest 
Rates) happened t o c o i n c i d e w i t h a major 
advance i n t h e f o r t u n e s o f t h e p r a i r i e West. 
They came when y i e l d s per a c r e , and p r i c e s 
per b u s h e l , were b o t h r i s i n g f o r o t h e r 
reasons and t h e y r e i n f o r c e d t h e s e t r e n d s . 
Under a l l t h e s e s t i m u l i , acreage expanded 
r a p i d l y . The r e s u l t i n g c a p i t a l i n v e s t m e n t i n 
new farms, and i n t h e a d d i t i o n a l r a i l r o a d 
m i l e a g e and new towns t o s e r v e them, brought 
t h e c o u n t r y out of t h e doldrums of t h e 1890s 
f i r s t i n t o p r o s p e r i t y and u l t i m a t e l y i n t o t h e 
b i g g e s t boom between t h e 1850s and t h e 1950s. 

The r e s u l t of t h i s remarkable development was 
t o c r e a t e a mysti q u e i n which t h e Crow's Nest 
Rates became t h e f o u n t of a l l good t h i n g s and 
t h e f o u n d a t i o n of a g r i c u l t u r a l p r o s p e r i t y . 
T h i s post hoc, ergo propter hoc argument* a t t r i b u t e s 
t o t h e Crow's Nest Rates a l l t h e consequences 
of r i s i n g g r a i n p r i c e s i n w e s t e r n Europe, of 
b e t t e r t i l l a g e and o f ample r a i n f a l l a t home. 

Up t o 1914 t h e Crow's Nest Rates on g r a i n 
were good development r a t e s , good f o r t h e 
r a i l w a y s and good f o r s h i p p e r s ; t h e r e a f t e r 
t h e y were an anachronism. The p r i m a r y 
development had been a c c o m p l i s h e d and i t was 
tim e t o i n c o r p o r a t e them i n t o t h e g e n e r a l 
r a t e s t r u c t u r e and t o b r i n g them w i t h i n t h e 
j u r i s d i c t i o n of t h e Board of T r a n s p o r t 
C o m m i s s i o n e r s . 1 8 

I t i s almost academic t o engage t h e q u e s t i o n o f t h e 

impact o f t h e Crow Rates on t h e economic development o f 

Canada s i n c e t h e r a t e s a l l o w e d f o r under t h e Crow Rate 

Agreement were h a r d l y e v e r i n e f f e c t ( s ee Figure 4). 

*post hoc, ergo propter hoc means after this, therefore on account of this. 
(Fallacy Argument) 
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More i m p o r t a n t t h a n t h e a c t u a l p u b l i s h e d r a t e s , 

w h i c h were almost always below t h e Crow Rate s c a l e , were 

the a l t e r a t i o n s t o t h e Agreement i t s e l f . 

I n 1918, as a r e s u l t o f g r e a t l y i n c r e a s e d o p e r a t i n g 

expenses r e s u l t i n g from t h e c o n d i t i o n s o f t h e 1914-1918 

World War and t h e a d o p t i o n o f t h e McAdoo Award and s c a l e 

o f wages t o Canadian R a i l w a y employees - p u r s u a n t t o 

O r d e r - i n - C o u n c i l P.C. 1768 - t h e Canadian f r e i g h t r a t e s 

were i n c r e a s e d under O r d e r - i n - C o u n c i l 1863, e f f e c t i v e 

August 12, 1918. T h i s O r d e r - i n - C o u n c i l was passed under 

the a u t h o r i t y of t h e War Measures Act, 1914.19 T h i s had t h e 

r e s u l t of e s t a b l i s h i n g , f o r t h e f i r s t t i m e , r a t e s on a 

h i g h e r b a s i s t h a n t h e Crow Rate s c a l e . 

S u b s e q u e n t l y i n J u l y , 1919 a Special Act under 

p r o v i s i o n s o f t h e Railway Act (Section 325:5) was e s t a b l i s h e d 

w h i c h a l l o w e d t h e Crow's Nest Agreement t o be d i s r e g a r d e d 

f o r a p e r i o d of t h r e e y e a r s . 2 0 

The t h r e e y e a r p e r i o d was due t o end i n J u l y , 1922 

and as such t h e i s s u e became p a r t o f t h e o v e r a l l 

d i s c u s s i o n s on f r e i g h t r a t e s w h i c h dominated t h e P a r l i a m e n t 

of t h e e a r l y 1920s under Prime M i n i s t e r M a c k e n z i e K i n g . 

One o f K i n g ' s problems was p l a c a t i n g t h e P r o g r e s s i v e P a r t y 
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w h i c h had s c o r e d a major v i c t o r y i n t h e 1921 g e n e r a l 

e l e c t i o n on t h e p r a i r i e s , when i t won 65 s e a t s . I n 1922 

the economy had slowed and t h e g r a i n market and p r i c e s 

were d e p r e s s e d . D u r i n g t h e debate t h e CPR sought t o have 

th e Crow Rate Agreement p e r m a n e n t l y s h e l v e d . 

I n June, 1922 t h e Railway Act (1919) was amended t o 

r e s t o r e t h e Crow Rate Rates on e x p o r t g r a i n and f l o u r as 

of J u l y 6, 1922. The s u s p e n s i o n s were c o n t i n u e d on west

bound t r a f f i c from E a s t e r n Canada u n t i l J u l y 7, 1 9 2 4 . 2 1 

4.1.2 Replacement o f Crow's Nest Pass R a t e s by S t a t u t o r y  
R a t e s 

On J u l y 27, 1924 t h e r a i l w a y s r e s t o r e d t h e Crow Rates 

on t h e 13 westbound commodities but r e s t r i c t e d t h e i r 

a p p l i c a t i o n t o t h o s e CPR p o i n t s and l i n e s i n e x i s t e n c e i n 

189 7 (see Table 9: Changes to the Crow Rate Agreement) . The 

Canad i a n N a t i o n a l R a i l w a y (CNR) r e s t r i c t e d i t s 

a p p l i c a t i o n s t o t h o s e p o i n t s on i t s l i n e s t h a t were 

c o m p e t i t i v e w i t h t h e CPR. The r e s u l t was chaos and t h e 

Board o f R a i l w a y Commissioners was f l o o d e d w i t h c o m p l a i n t s . 

The Board not o n l y r e j e c t e d t h e c o m p l a i n t s but a l s o i n 

t u r n a t t e m p t e d t o r e i n s t a t e t h e h i g h e r r a t e s p r e v i o u s l y i n 
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e f f e c t . On a p p e a l , t h e Supreme C o u r t r u l e d t h e Board had 

no power t o change r a t e s f i x e d by s t a t u t e . 2 2 The i s s u e 

was r e t u r n e d t o t h e government. The Supreme C o u r t h e l d 

t h a t t h e Crow Rates c o u l d o n l y be a p p l i e d t o t h o s e CPR 

l i n e s i n e x i s t e n c e i n 1897. 

T a b l e 9 : Changes t o t h e Crow Rat e Agreement 

R a i l r o a d s 

1 8 9 7 1 1 9 2 5 2 1983-

M i l e s of R a i l l i n e 

D e l i v e r y P o i n t s 

3,000 

289 

6,000 

1,600 

17,000 

1,100 

Volume of G r a i n 
(M of B u s h e l s ) 24 340 1,250 

Number o f P r o d u c t s 
E l i g i b l e 11 45 60 

ICrow Rate Agreement 
2Crow Rate Structure under the Railway Act 
^Western Grain Transportation Act 
* Grain moved by the British Columbia Railway for export became eligible for 
assistance in 1983. 
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The p r a i r i e p r o v i n c e s , i n a p e t i t i o n t o t h e Governor-

G e n e r a l i n C o u n c i l sought t o have t h e e n t i r e Crow Rate 

Agreement r e i n s t a t e d . G i v e n t h a t t h e t h i r t e e n westbound 

commodities i . e . , t h e s e t t l e r s * e f f e c t s were now b e i n g 

produced i n Win n i p e g , i t made no sense f o r t h e p r a i r i e s t o 

urge a s u b s i d y t o make T o r o n t o goods c o m p e t i t i v e w i t h 

goods a v a i l a b l e i n Winnipeg. The p r a i r i e p r o v i n c e s must 

have been aware o f t h i s s i t u a t i o n but were p r o b a b l y 

u n w i l l i n g t o s u p p o r t any change t o t h e o r i g i n a l agreement 

f o r f e a r of what such a p r e c e d e n t would have on f u t u r e 

g r a i n r a t e s . 

D e s p i t e t h e p r e s s u r e b e i n g brought t o bear by t h e 

p r a i r i e p r o v i n c i a l governments, one P r e m i e r , James 

G a r d i n e r , who was e v e n t u a l l y t o become one o f t h e most 

p o w e r f u l r e g i o n a l m i n i s t e r s i n Canada under L i b e r a l Prime 

M i n i s t e r M a c k e n z i e K i n g (as d i s c u s s e d i n Ch a p t e r two) was 

not c o n v i n c e d t h a t a r e t u r n t o Crow R a t e s , i n t h e i r 

o r i g i n a l form, would be b e n e f i c i a l e i t h e r t o t h e p r a i r i e s 

o r t o Canada. I n a l e t t e r t o t h e Prime M i n i s t e r i n 1925 

he w r o t e : 

" I am i n c l i n e d t o agree t h a t t h e r a t e s 
p r o v i d e d f o r i n t h e Crow's Nest Agreement a r e 
so f a r out o f d a t e as t o w a r r a n t t h e d r a w i n g 
up o f a new s c h e d u l e . . . so g r e a t a change has 
t a k e n p l a c e i n t h e c o m p a r a t i v e volume o f e a s t 
and west t r a f f i c on c e r t a i n c o m m o d i t i e s , such 
as a p p l e s and c a t t l e ; and t h e r e has d e v e l o p e d 
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t h e new element i n t h e g r e a t volume of wheat 
whi c h i s b e i n g s h i p p e d t o Vancouver; t h a t i t 
would be i d l e t o t h i n k t h a t t h e Crow's Nest 
Agreement c o u l d be r e - e s t a b l i s h e d and 
r e t a i n e d i n i t s p r e s e n t form f o r any-
c o n s i d e r a b l e l e n g t h o f t i m e " . 2 3 

I n i t s d e c i s i o n on F e b r u a r y 16, 1925 t h e Supreme 

C o u r t h e l d t h a t t h e Crow's Nest Pass Rates c o u l d be 

a p p l i e d o n l y t o t h o s e CPR l i n e s i n e x i s t e n c e i n 1897. 

R a t h e r t h a n a l l o w f r e i g h t r a t e d i s c r e p a n c i e s t o be 

p e r p e t u a t e d , P a r l i a m e n t s u b s e q u e n t l y approved l e g i s l a t i o n 

t o amend t h e Railway Act of 1919. T h i s l e g i s l a t i o n 

i n d e f i n i t e l y suspended t h e Crow's Nest Pass Agreement but 

c o n t i n u e d t h e Crow Rate s t r u c t u r e on g r a i n and f l o u r 

s h i p p e d t h r o u g h F o r t W i l l i a m . Under t h e amendment a l l 

eastbound g r a i n shipments on a l l r a i l r o a d s were c o v e r e d . 

The Crow Rates were no l o n g e r t o be a p p l i e d t o westbound 

" s e t t l e r s ' e f f e c t s " . As a r e s u l t t h e CNR was now o b l i g e d 

t o o f f e r t h e Crow Rate i n p e r p e t u i t y even though i t never 

r e c e i v e d any o f t h e b e n e f i t s r e l a t e d t o t h e Crow Rate 

Agreement nor d i d i t ever commit i t s e l f t o move g r a i n a t a 

f i x e d l e v e l f o r e v e r . 

A t t h e t i m e of t h e Crow Rate Agreement a l l e x p o r t 

g r a i n was s h i p p e d out t h r o u g h F o r t W i l l i a m , O n t a r i o . By 

1923-24 t h e P a c i f i c p o r t o f Vancouver began t o become a 

major e x p o r t t e r m i n a l . By 1930-31 o n e - t h i r d o f a l l b u l k 
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g r a i n e x p o r t s went out of Vancouver. As a r e s u l t t he 

s t a t u t o r y r a t e s t r u c t u r e was a p p l i e d t o P a c i f i c p o r t s i n 

1927* and s u b s e q u e n t l y t o t h e Ma n i t o b a p o r t o f C h u r c h i l l 

i n 1931. There were no f u r t h e r changes t o t h e r a t e 

s t r u c t u r e i t s e l f t i l l 1983 a l t h o u g h t h e d e f i n i t i o n of 

g r a i n was c o n s i s t e n t l y broadened over t i m e t o become g r a i n 

and g r a i n p r o d u c t s . There was one e x c e p t i o n . I n 1954 t h e 

Board o f R a i l w a y Commissioners a u t h o r i z e d t h e r a i l w a y s t o 

s e t t h e i r r a t e s on d o m e s t i c g r a i n w i t h o u t r e g a r d t o t h e 

l e v e l o f t h e Crow Rate S t r u c t u r e . Thus, s i n c e 1954, 

d o m e s t i c r a t e s a p p l i e d f o r movements o f g r a i n w i t h i n 

w e s t e r n Canada and t h o s e e a s t w a r d beyond Thunder Bay. 

However s u b s i d i e s f o r g r a i n used as f e e d i n w e s t e r n Canada 

have been a v a i l a b l e and s t i l l a r e i n t h e form o f Feed 

G r a i n A s s i s t a n c e . 

4.1.3 I m p l i c a t i o n s o f t h e 1897 Agreement 

B e f o r e p r o c e e d i n g t o an a n a l y s i s o f t h e p e r i o d 

between 1970 and 1980 - a decade of u n c e r t a i n t y i n t h e 

g r a i n h a n d l i n g and t r a n s p o r t a t i o n s e c t o r - i t i s e s s e n t i a l 

t o r e c o g n i z e t h e c o n t e x t of t h e 1897 agreement w i t h t h e 

many a l t e r a t i o n s t o t h a t agreement w h i c h e v e n t u a l l y 

r e n d e r e d i t o b s o l e t e . 

*The decision to extend the Crow Rate to Pacific Ports and Churchill was taken 
by the Board of Railway Commissioners under the Railway Act of 1919 which 
provided the Board with unlimited powers to set rates. 
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D u r i n g t h e Crow Rate debate i n t h e 1980s, t h e 

argument was made t h a t t h e CPR agreed i n 1897 t o move 

g r a i n a t l e v e l s s e t i n 1898 and 1899 i n p e r p e t u i t y . 

The Supreme C o u r t r u l e d t h a t t h e CPR had o n l y t o 

p r o v i d e such s e r v i c e on r a i l l i n e s i n e x i s t e n c e i n 1897. 

As shown i n T a b l e s 9 and 10, c o n d i t i o n s changed g r e a t l y 

between 1897 and 1925 when t h e r a t e s were made s t a t u t o r y 

and between 1925 and 1983 when t h e new Western Grain 

Transportation Act was passe d . 

I t i s d i f f i c u l t t o d e t e r m i n e how t h e CPR c o u l d be 

e x p e c t e d t o adhere t o an agreement w h i c h had been a l t e r e d 

as e x t e n s i v e l y as had t h e Crow Rate Agreement. A l l t h e 

changes were made i n t h e i n t e r e s t o f t h e wheat economy o f 

w e s t e r n Canada. However, t o w r i t e r s such as Robe r t 

Chodos, t h e Crow Rate Agreement was j u s t one p a r t of t h e 

o v e r a l l CPR s t r a t e g y t o d e v e l o p a l a r g e c o r p o r a t i o n a t t h e 

expense o f t h e Canadian t a x p a y e r , and as such t h e CPR 

s h o u l d be e x p e c t e d t o s u s t a i n any l o s s e s i t i n c u r r e d i n 

th e movement o f g r a i n . " I f t h e wheat economy i s t o be 

m a i n t a i n e d " , Chodos wr o t e i n 1973, "some p e o p l e have 

always c o n s i d e r e d i t r e a s o n a b l e t h a t t h e c h i e f c o r p o r a t e 

b e n e f i c i a r y o f t h a t economy, t h e Canadian P a c i f i c R a i l w a y , 

would a t l e a s t s h a r e i n t h e c o s t o f m a i n t a i n i n g i t " . 2 4 
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T a b l e 10: G r a i n E x p o r t Volume and P r i c e 

SELECTED YEARS 1883-1985 

Crop Year E x p o r t s (M) P r i c e Per : 

1882-1883 6.0 1.08 

1898-1899 24 . 6 .93 

1924-1925 346.5 1.51 

1932-1933 207.0 .54 

1945-1946 342.9 1.25 

1960-1961 277.3 1.67 

1970-1971 504.0 1.67 

1980-1981 700.0 6.16 

1981-1982 775.0 5.52 

1982-1983 875.0 5.33 

1983-1984 807.2 5.36 

1984-1985 756.0 5.16 

S o u r c e : (1) Historical Statistics of Canada 1965 
(2) Canadian Wheat Board Annual Reports (1984-85) 
(3) Canadian Grain Commission Annual Reports. 

(1945-46 to 1984-85) 
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Chodos i n e f f e c t was a d v o c a t i n g a M a r x i s t p o s i t i o n 

t h a t i s beyond t h e scope of t h i s t h e s i s . As w i l l become 

e v i d e n t i n Chapter F i v e , t h e Crow Rates were changed not 

so much t o p r o v i d e a d d i t i o n a l revenue t o CP R a i l as i t was 

t o e f f e c t changes t h a t would l e a d t o a sounder economic 

base, w h i c h was i n f a c t h i n d e r e d by t h e Crow Rate 

s t r u c t u r e i t s e l f . T h i s i s a c l a s s i c example of s t r e s s i n g 

i d e o l o g y over t h e l o n g - t e r m i n t e r e s t s of p r a i r i e g r a i n 

p r o d u c e r s . The CPR, as a l a r g e c o r p o r a t i o n , i s t o be 

p u n i s h e d ( s u s t a i n economic l o s s moving g r a i n ) t h r o u g h t h e 

maintenance o f f i x e d f r e i g h t r a t e s w h i c h r e s u l t i n 

s u p p r e s s i n g t h e development of l i v e s t o c k p r o d u c t i o n and 

s e c o n d a r y p r o c e s s i n g of a g r i c u l t u r a l p r o d u c t s . 

The h i s t o r y of t h e Crow Rate c h r o n i c l e s t h e 

development of Canada. P o l i c y i s e s t a b l i s h e d on an 

e x p e d i e n t , ad hoc b a s i s w i t h o u t apparent r e g a r d f o r l o n g -

term i m p l i c a t i o n s . Through t h e wisdom of h i n d s i g h t i t i s 

easy t o q u e s t i o n t h e s t r a t e g y of t h e CPR t o commit i t s e l f 

t o f i x e d f r e i g h t r a t e s i n p e r p e t u i t y . However, i t i s f a i r 

t o s p e c u l a t e t h a t back i n 1897 no one c o u l d f o r e s e e t h e 

d r a m a t i c growth of ' t h e P r a i r i e s t h a t t o o k p l a c e i n t h e 

e a r l y t w e n t i e t h c e n t u r y . I t would have been i m p o s s i b l e t o 

p r e d i c t t h e i n c r e a s e i n g r a i n p r o d u c t i o n from 24 m i l l i o n 

b u s h e l s t o o v e r a b i l l i o n b u s h e l s . The w o r l d o f 1897 was 
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one of r e l a t i v e l y l o n g p e r i o d s o f growth and d e c l i n e i n 

p r i c e s . No one c o u l d f o r e s e e t h e huge bouts o f i n f l a t i o n 

w h i c h Canadians had become accustomed t o s i n c e t h e end of 

t h e 1939-45 World War. 

As w i l l become e v i d e n t i n t h e f o l l o w i n g s e c t i o n s , t h e 

c a l l f o r a change i n t h e Crow Rate was not so much an 

attempt t o r e l i e v e t h e burden of t h e f i x e d r a t e from e i t h e r 

CPR or even t h e CNR w h i c h was f o r c e d by P a r l i a m e n t t o 

honour t h e Crow R a t e , as much as i t was t o e f f e c t changes 

t o a s s i s t t h e economic development of w e s t e r n Canada. 

C h a p t e r s i x d i s c u s s e s how s u c c e s s f u l were t h e changes t h a t 

e v e n t u a l l y were made. 

4.2 P e r i o d o f U n c e r t a i n t y (1960-1980) 

As i n d i c a t e d i n t h e p r e v i o u s s e c t i o n , t h e CPR came t o 

r e g r e t i t s d e c i s i o n t o agree t o s e t g r a i n f r e i g h t r a t e s a t 

a f i x e d l e v e l back i n 1897. G i v e n t h a t example i t i s 

s t r a n g e t o note t h a t P a r l i a m e n t , i n 1925, chose a s i m i l a r 

p a t h and d i d so w i t h emphasis i . e . , f i x e d r a t e s were t o be 

a p p l i e d on a l l e x i s t i n g l i n e s and a l l l i n e s c o n s t r u c t e d i n 

t h e f u t u r e . The f u t u r e was s l o w i n coming but by t h e l a t e 

1960s t h e i m p l i c a t i o n s o f t h i s d e c i s i o n was becoming 

s e r i o u s . 
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The r a i l w a y s r e f u s e d t o i n v e s t i n b r a n c h l i n e 

maintenance o r t o purchase new r o l l i n g s t o c k f o r g r a i n . 

I n t u r n t h e y advocated th e abandonment of thousands of 

m i l e s o f p r a i r i e b r a n c h l i n e . T h i s caused g r e a t c o n c e r n on 

t h e p a r t o f t h e g r a i n h a n d l i n g companies w h i c h b e l i e v e d 

t h a t w i t h o u t some f i r m d e c i s i o n s on t h e s t a t u s of t h e r a i l 

l i n e network t h e y c o u l d not p r o g r e s s w i t h t h e i r own 

m o d e r n i z a t i o n ( c o n s o l i d a t i o n ) program. D u r i n g t h e l a t e 

1960s t h e r e was a l s o c o n c e r n f o r t h e c a p a b i l i t y of t h e 

p r a i r i e r e g i o n t o s u s t a i n c r o p y i e l d s due t o s o i l 

e r o s i o n s . T h i s v a l i d c o n c e r n soon became l o s t i n t h e 

p r e d i c t i o n s t h a t e x p o r t s c o u l d exceed a b i l l i o n b u s h e l s a 

y e a r w i t h improved t r a n s p o r t a t i o n . 

T h i s s e c t i o n a n a l y z e s t h e c r i s i s w h i c h h i t t h e g r a i n 

s e c t o r d u r i n g t h e l a t e 1960s and p r o v i d e s i n s i g h t on t h o s e 

e v e n t s i n t h e f o l l o w i n g decade w h i c h d i r e c t l y impacted on 

t h e 1980s, a p e r i o d i n w h i c h th e Crow Rate was f i n a l l y 

changed. 

I n c o m p a r i s o n t o t h e p e r i o d between t h e Crow Rate 

Agreement of 1897 and t h e t r a n s f o r m a t i o n o f t h a t agreement 

w i t h t h e s t a t u t e s o f Canada (Railway Act) i n 1925, t h e 

subsequent p e r i o d up t o 1970 was s i g n i f i c a n t l y l e s s 

h e c t i c . As i n d i c a t e d i n C h a p t e r 2, t h e t o p i c o f f r e i g h t 
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r a t e s had not d i s s i p a t e d but t h e f o c u s was on t h e b r o a d e r 

q u e s t i o n o f t h e f r e i g h t r a t e s t r u c t u r e and i t s impact on 

w e s t e r n Canada. 

However, the m a t t e r of g r a i n r a t e s were examined as 

p a r t o f a l a r g e r r e v i e w i n 1949 by t h e Turgeon R o y a l 

Commission on T r a n s p o r t a t i o n . I t a d d r e s s e d t h e q u e s t i o n , 

s h o u l d t h e Crow Rates remain under c o n t r o l of P a r l i a m e n t ? 

The Commission r e p o r t e d t h a t : 

...the r e a l i n t e n t i o n of amending t h e R a i l w a y 
A c t i n 1925...was t o put an end t o t h e 
agreement of 1897 as between the two p a r t i e s 
t o i t and t o p r e s c r i b e i n s t e a d a s t a t u t o r y 
s t a b i l i z a t i o n of c e r t a i n f r e i g h t r a t e s 
b i n d i n g on a l l r a i l w a y s . What was i m p o r t a n t 
was whether P a r l i a m e n t s t i l l l o o k e d upon 
w e s t e r n Canada's p r o d u c t i o n of g r a i n f o r 
e x p o r t as an i n d u s t r y r e q u i r i n g s p e c i a l 
c o n s i d e r a t i o n i n t h e n a t i o n a l i n t e r e s t 

The Commission c o n c l u d e d t h a t t h e Crow Rates s h o u l d 

remain under c o n t r o l o f P a r l i a m e n t and any change s h o u l d 

be a d e c i s i o n f o r P a r l i a m e n t . P a r l i a m e n t t o o k no d e c i s i o n 

on t h e Crow Rates but t h e i s s u e d i d not go away. 

D u r i n g t h e 1950s the r a i l w a y s , a l r e a d y o p e r a t i n g 

under t h e burden of r e g u l a t i o n s w h i c h d i c t a t e d f r e i g h t 
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r a t e l e v e l s on many commodities, were f a c e d w i t h a 

s i t u a t i o n where t h e y e x p e r i e n c e d e v e r - i n c r e a s i n g o p e r a t i n g 

c o s t s t o move g r a i n but r e c e i v e d a r a t e s e t a t 1898 and 

1899 l e v e l s . 

T h e r e f o r e , a nother R o y a l Commission on T r a n s p o r t a t i o n 

was l a u n c h e d i n 1959-60 and t h e r a i l w a y s made a major 

p r e s e n t a t i o n t o demonstrate l o s s e s moving g r a i n . The 

m e r i t s of t h i s Commission were d i s c u s s e d i n C h apter 

t h r e e . The MacPherson Commission u n d e r t o o k t h e f i r s t 

s e r i o u s s t u d y i n t h e c o s t of moving g r a i n by r a i l and 

c o n c l u d e d t h a t up t o 1958 t h e r a i l w a y s p r o b a b l y d i d not 

l o s e money moving g r a i n at t h e Crow Rate l e v e l but t h e 

Commission d i d d e t e r m i n e t h a t , i n 1958, t h e r a i l w a y s l o s t 

$22.3 m i l l i o n t h a t y e a r t r a n s p o r t i n g g r a i n a t t h e Crow 

Rate l e v e l . I n c o n c e r t w i t h i t s o v e r a l l attempt t o 

r e l i e v e t h e r a i l w a y s from e x c e s s r e g u l a t i o n and burden, 

t h e MacPherson Commission recommended t h a t t h e r a i l w a y s 

s h o u l d be e n t i t l e d t o a s u b s i d y t o compensate them f o r 

l o s s e s i n c u r r e d . I t was a l s o t h e MacPherson Commission 

t h a t u n d e r t o o k a d e t a i l e d e x a m i n a t i o n of t h e b r a n c h l i n e 

system and r e p o r t e d t h a t , i n 1958, 8,600 m i l e s o f 

b r a n c h l i n e s were u n p r o f i t a b l e and c o s t t h e r a i l w a y s about 

$13 m i l l i o n p e r annum. P a r t o f t h e problem was t h a t the 

r a i l w a y s were l o s i n g t r a f f i c t o t h e t r u c k i n g i n d u s t r y on 
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t h e e v e r - i n c r e a s i n g road network b e i n g c o n s t r u c t e d by 

p r o v i n c i a l governments. The v i a b i l i t y of b r a n c h l i n e s 

became dependent on g r a i n moving a t f r e i g h t r a t e l e v e l s 

s e t i n t h e 19th C e n t u r y . The MacPherson Commission 

recommended b r a n c h l i n e abandonment and f u r t h e r s u b s i d i e s 

t o t h e r a i l w a y s f o r l o s s e s i n c u r r e d on t h e s e l i n e s . 

The MacPherson Commission p r e s e n t e d t h e D i e f e n b a k e r 

Government w i t h a r e p o r t w h i c h c a l l e d f o r s i g n i f i c a n t 

changes t o t r a n s p o r t a t i o n p o l i c y , t h e k i n d never b e f o r e 

p r e s e n t e d t o a P a r l i a m e n t i n Canada. Was P a r l i a m e n t a b l e 

t o d i s c u s s t h i s s i g n i f i c a n t r e p o r t i n an atmosphere t h a t 

c o u l d r e s u l t i n fundamental changes t o n a t i o n a l t r a n s p o r t 

a t i o n p o l i c y i n c l u d i n g t h e h i g h l y c o n t e n t i o u s i s s u e of 

g r a i n f r e i g h t r a t e s ? The MacPherson Commission R e p o r t , 

d e l i v e r e d i n 1961, came on t h e eve of one o f t h e most 

t u r b u l e n t p e r i o d s i n Canada's h i s t o r y . There were g e n e r a l 

e l e c t i o n s h e l d i n 1962, 1963 and 1965 w h i c h r e s u l t e d i n 

m i n o r i t y governments. The C o n s e r v a t i v e s remained i n 

o f f i c e i n 1962 and t h e Pe a r s o n L i b e r a l s formed t h e 

government i n 1963 and 1965. D u r i n g t h i s p e r i o d of t i m e a 

f r e e z e was p l a c e d on b r a n c h l i n e abandonment and when t h e 

MacPherson R e p o r t was f i n a l l y d i s c u s s e d i n P a r l i a m e n t , as 

p a r t o f a new T r a n s p o r t a t i o n A c t ( B i l l C-231), i t was a 

P a r l i a m e n t i n a m i n o r i t y s i t u a t i o n . Moreover, 52 o f t h e 
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97 C o n s e r v a t i v e s e a t s were from t h e t h r e e p r a i r i e 

p r o v i n c e s . 

I n c l u d e d i n B i l l C - 2 3 1 2 6 , s u b m i t t e d by t h e n T r a n s p o r t 

M i n i s t e r J a c k P i c k e r s g i l l , was t h e MacPherson Rep o r t 

recommendation c a l l i n g f o r a d i r e c t g r a i n s u b s i d y . The 

i n c l u s i o n o f t h i s s e c t i o n caused Saskatchewan's NDP 

P r e m i e r (Woodrow L l o y d ) t o e x p r e s s h i s "deep c o n c e r n " 

t h a t , " . . . t h e g r a i n r a t e s were even an i s s u e r e q u i r i n g a 

s o l u t i o n " , w h i l e M a n i t o b a P r e m i e r D u f f R o b l i n (PC) was 

" d i s a p p o i n t e d " and A l b e r t a ' s P r e m i e r Manning (SC) went 

f u r t h e r , s t a t i n g t h a t " . . . i t must o c c a s i o n grave p u b l i c 

c o n c e r n t h a t a s u b s i d y of such magnitude be t a k e n from 

p u b l i c f u n d s " . 2 7 

A c c o r d i n g t o Howard D a r l i n g however, t h i s r e a c t i o n t o 

th e MacPherson Commission's f i n d i n g on uneconomic g r a i n 

s e r v i c e s tended t o d i v e r t a t t e n t i o n away from i t s more 

sweeping p r o p o s a l s t o s c r a p t h e e x i s t i n g s t r u c t u r e o f r a t e 

r e g u l a t i o n . N o t w i t h s t a n d i n g D a r l i n g ' s p o i n t , t h i s r e a c t i o n 

d i d h e l p t o d e f e a t t h e d i r e c t s u b s i d y approach f o r g r a i n as 

th e S t a n d i n g Committee on T r a n s p o r t d e f e a t e d t h e p r o p o s a l 

by one v o t e . A r e v i s e d p r o p o s a l was r e - s u b m i t t e d and 

approved by t h e House of Commons and was i n c o r p o r a t e d i n 

th e National Transportation Act. The r e v i s e d p r o p o s a l was a 
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d i s a s t e r ! I t c r e a t e d two c a t e g o r i e s of b r a n c h l i n e : t h o s e 

w h i c h were t o be p r o t e c t e d from abandonment and t h o s e 

w h i c h were u n p r o t e c t e d or e l i g i b l e f o r abandonment. The 

p r o t e c t e d c a t e g o r y (17,500 m i l e s ) was a u t o m a t i c a l l y 

e l i g i b l e f o r s u b s i d y i f t h e y were i n f a c t uneconomic, and 

t h e u n p r o t e c t e d c a t e g o r y had f i r s t t o be t h e s u b j e c t of a 

r a i l w a y abandonment a p p l i c a t i o n t o t h e C a n a d i a n T r a n s p o r t 

Commission b e f o r e a s u b s i d y c o u l d be g r a n t e d . I n t h e s e 

c a s e s t h e CTC had t o d e t e r m i n e t h a t t h e b r a n c h l i n e was 

uneconomic but r e q u i r e d i n t h e p u b l i c i n t e r e s t . The 

r a i l w a y s were f a c e d w i t h a s i t u a t i o n whereby t h e y had t o 

a p p l y t o abandon a l i n e (even i f t h e y thought t h e l i n e was 

r e q u i r e d ) b e f o r e a s u b s i d y c o u l d be g r a n t e d . 

Don Jamieson from Newfoundland was t h e T r a n s p o r t 

M i n i s t e r between 1968 and 1972, t h e immediate p e r i o d 

f o l l o w i n g passage of t h e NTA. D u r i n g t h a t t h r e e y e a r 

p e r i o d a t t e n t i o n o f t h e department f o c u s e d on r e g i o n a l 

development m a t t e r s of t h e A t l a n t i c r e g i o n and t h e P r a i r i e 

r e g i o n was, t o a l a r g e degree, i g n o r e d and t h e f e d e r a l 

Department of T r a n s p o r t remained r e l a t i v e l y u n i n f o r m e d 

of t h e impending c r i s i s i n t h e w e s t e r n g r a i n h a n d l i n g and 

t r a n s p o r t a t i o n s e c t o r T h i s i s p a r t i a l l y e x p l a i n e d by a 

r e v i e w o f t h e o r g a n i z a t i o n o f t h e Department between 1968 

and 1972. L e s s t h a n one per c e n t o f t h e Department's 
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manpower was a s s i g n e d t o s u r f a c e t r a n s p o r t a t i o n i s s u e s and 

a l l of t h e r e g u l a t o r y r e s p o n s i b i l i t i e s f o r g r a i n t r a n s p o r t 

were a s s i g n e d t o t h e Canadian T r a n s p o r t Commission. 

Whatever e x p e r t i s e t h a t was a v a i l a b l e t o t h e government 

came out of t h e O f f i c e of t h e M i n i s t e r R e s p o n s i b l e f o r t h e 

Canad i a n Wheat Board. 

The p r a i r i e g r a i n h a n d l i n g and t r a n s p o r t a t i o n system 

(GHTS) as shown i n Table 11: The Canadian Grain Production, Handling 

and Transportation System, (1980) i s huge, complex and dynamic. 

I n t h e e a r l y 1970s, t h a t huge system began t o cause 

major problems and t h e l e g a c y of t h e Crow Rate was 

emerging as t h e major i s s u e i n t h e p r a i r i e s . The Crow 

Rate a f f e c t e d b o t h t h e movement and m a r k e t i n g of g r a i n . 

The t h r e e P r a i r i e Wheat P o o l s were not formed u n t i l 

1924 and t h e main theme of t h e i r f o r m a t i o n was t h e i r 

advocacy o f " o r d e r l y m a r k e t i n g " . The f o u n d i n g l e a d e r s of 

th e P o o l s reasoned t h a t i f p r a i r i e f a r m e r s " p o o l e d " t h e i r 

g r a i n d e l i v e r i e s , w o r l d g r a i n p r i c e s c o u l d be i n f l u e n c e d . 

Thus began t h e e s t a b l i s h m e n t o f t h e key i n g r e d i e n t o f P o o l 

p o l i c y : market s h a r e . The P o o l s reasoned t h a t i f t h e y 

c o u l d c o n t r o l t h e Canadian g r a i n m a r k e t p l a c e t h e y c o u l d 
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d i c t a t e p r i c e . T h i s was t h e dream t h a t was s o l d 

t h r o u g h o u t t h e p r a i r i e s i n t h e 1920s ( a t a t i m e when wheat 

p r i c e s f e l l t o $1.00 a b u s h e l ) . One r e s u l t o f t h i s 

campaign caused t h e Saskatchewan Government t o pass 

l e g i s l a t i o n i n 1931 w h i c h d i c t a t e d t h a t a l l f a r m e r s were 

r e q u i r e d t o d e l i v e r t o Saskatchewan Wheat P o o l . S h o r t l y 

t h e r e a f t e r t h i s p i e c e of l e g i s l a t i o n was d i s g u a l i f i e d by 

t h e C o u r t s . 

Between 1924 and 1935 t h e P o o l s marketed t h e i r own 

g r a i n s under a j o i n t agency (Canadian Wheat P o o l ) . When 

g r a i n p r i c e s f e l l t o .55cf a b u s h e l a t Thunder Bay i n 1930 

th e banks attem p t e d t o c l o s e down t h e P o o l s . The f e d e r a l 

government i n t e r v e n e d and gu a r a n t e e d l o a n s t o keep t h e 

P o o l s a l i v e . I n 1935 t h e Canadian Wheat Board (CWB) 

r e p l a c e d t h e Canadian Wheat P o o l but t h e CWB adopted t h e 

P o o l s p o l i c y o f adding up each y e a r ' s r e c e i p t s and 

d i v i d i n g them e q u a l l y , a c c o r d i n g t o g u a n t i t y and q u a l i t y , 

among a l l p a r t i c i p a t i n g p r o d u c e r s . Thus t h e r e a r e s t r o n g 

and deep h i s t o r i c a l l i n k s between t h e CWB and t h e P o o l s . 

The CWB i s t h e s o l e m a r k e t i n g agency f o r about 80 per 

c e n t o f Canada's g r a i n e x p o r t s but i t has not been 

s u c c e s s f u l i n d i c t a t i n g t h e p r i c e o f g r a i n and even today 

i t s e l l s g r a i n c o m p e t i t i v e t o "Chicago" p r i c e s . 
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T h i s s e t - b a c k d i d not d e t e r t h e P r a i r i e Wheat P o o l s 

from p l a c i n g emphasis on p o l i t i c s and a c o n s i d e r a b l e 

amount o f e f f o r t was made t o ensure t h a t t h e dream of 

" o r d e r l y m a r k e t i n g " would c o n t i n u e . Through i t s m a r k e t i n g 

powers i n t h e Canadian Wheat Board Act t h e Board e x e r c i s e s 

p e r s u a s i v e c o n t r o l of b o t h t h e g r a i n h a n d l i n g and t r a n s p o r t 

system. 

I t i s not u n f a i r t o c h a r a c t e r i z e t h e g r a i n h a n d l i n g 

system as one u s i n g m a i n l y a d m i n i s t r a t i v e q u a n t i t y 

mechanisms (under t h e Board's c o n t r o l ) as opposed t o p r i c e 

mechanisms, as t h e predominant methods t o r e g u l a t e and 

c o n t r o l t h e f l o w o f g r a i n t h r o u g h t h e s y s t e m . 2 8 Through 

t h e quota system t h e Board c o n t r o l s e n t r y i n t o t h e 

e l e v a t o r system, and t h r o u g h c o n t r o l o f r a i l w a y c a r 

a l l o c a t i o n , t h e Board c o n t r o l s t h e t r a n s p o r t system. I t 

i s t h e Board t h a t i s s u e s t h e a c t u a l s h i p p i n g o r d e r t o t h e 

r a i l w a y as t o where t h e r a i l w a y s s h o u l d p l a c e an empty o r 

p i c k - u p a l o a d e d c a r . However, t h e e i g h t g r a i n h a n d l i n g 

companies a d v i s e t h e Board as t o w h i c h o f t h e i r r e s p e c t i v e 

e l e v a t o r s s h o u l d r e c e i v e a v a i l a b l e r a i l w a y c a r s . 

The e i g h t g r a i n h a n d l i n g companies o p e r a t e an 

o l i g o p o l i s t i c e l e v a t o r system w i t h t h e t h r e e P r a i r i e Wheat 

P o o l s owning about 65 per c e n t of t h e system. 
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As a r e s u l t t h e t h r e e P r a i r i e Wheat P o o l s , the 

Cana d i a n Wheat Board and S e n a t o r Hazen Argue opposed change 

t o t h e Crow Rate on t h e b a s i s t h a t change c o u l d move the 

system away from " o r d e r l y m a r k e t i n g " towards a more market 

o r i e n t e d system and l e s s r e g u l a t i o n and c o n t r o l . The 

Commissioners o f t h e Board a r e a p p o i n t e d by t h e f e d e r a l 

government and as such t h e Commissioners d i d not o p e n l y 

oppose change but one Commissioner, C h a r l e s G i b b i n g s d i d 

speak out p a r t i c u l a r l y a g a i n s t changes t o t h e Crow R a t e . 2 9 

P r i o r t o h i s appointment as Commissioner of t h e Wheat 

Boa r d , C h a r l e s G i b b i n g s was p r e s i d e n t of Saskatchewan 

Wheat P o o l . 
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T a b l e 11: The Canadian G r a i n P r o d u c t i o n . H a n d l i n g and 
T r a n s p o r t a t i o n System. C i r c a 1980 

148,000 p r o d u c e r s i n t h e t h r e e P r a i r i e p r o v i n c e s 
had 

47 m i l l i o n a c r e s p l a n t e d and 

25 m i l l i o n a c r e s summer f a l l o w t o d e l i v e r 
about 

28 m i l l i o n tonnes of g r a i n and o i l s e e d s per 
y e a r to 

3,700 c o u n t r y e l e v a t o r s l o c a t e d at 

1,500 r a i l w a y s h i p p i n g p o i n t s s e r v e d by 

17,000 m i l e s o f r a i l l i n e . I t i s moved by 

13,000 b o x c a r s and 

10,000 hopper c a r s with 

379 l o c o m o t i v e s to 

20 t e r m i n a l e l e v a t o r s (3.9 m i l l i o n m e t r i c 
tonne s t o r a g e c a p a c i t y ) l o c a t e d a t 
Vancouver, P r i n c e R u p e r t , Thunder Bay 
and C h u r c h i l l , M a n i t o b a , from which 

21.9 m i l l i o n tonnes worth 

$3.4 b i l l i o n were e x p o r t e d from r e s e r v e s f o r 
the 1977-78 c r o p y e a r . 

S o u r c e : Ropertz, Henry "Contemporary Issues in Grain Handling and 
Transportation" Seminar. University of Guelph, March, 1980 cited 
in Economic Intervention and Regulation in Canadian Agriculture 
by J. D. Forbes, R. D. Hughes, T. K. Warley. A Study prepared 
for the Institute for Research in Public Policy. 1982 
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The g r a i n h a n d l i n g and t r a n s p o r t system r e q u i r e s 

c o n s i s t e n t and r e s p o n s i v e p o l i c i e s . As a r e s u l t O t t o Lang 

from S a s k a t o o n , M i n i s t e r R e s p o n s i b l e f o r t h e Canadian 

Wheat Board, began t o p l a y a l a r g e r r o l e i n t h e t r a n s p o r t 

s e c t o r i n l i e u o f Mr. Jamieson. F i r s t of a l l Mr. Lang 

formed t h e G r a i n s Group, an o r g a n i z a t i o n c o m p r i s e d of 

o f f i c i a l s w i t h g r a i n m a r k e t i n g , t r a n s p o r t a t i o n and 

p r o d u c t i o n e x p e r t i s e . T h i s o r g a n i z a t i o n began a 

comprehensive s e r i e s of s t u d i e s on t h e G r a i n H a n d l i n g and 

T r a n s p o r t a t i o n System (GHTS). The purpose of t h i s was t o 

p r o v i d e Mr. Lang w i t h t h e q u a l i t a t i v e d a t a he would 

r e q u i r e i n subsequent p o l i c y i n i t i a t i v e s . The f e d e r a l 

Department of T r a n s p o r t had v i r t u a l l y no r o l e i n t h i s 

p r o c e s s u n t i l Mr. Lang became-Transport M i n i s t e r . 

S e c o n d l y , Mr. Lang was i n s t r u m e n t a l i n e s t a b l i s h i n g 

t h e Canada G r a i n s C o u n c i l a l s o i n 1969. The C o u n c i l , 

c o m p r i s e d of r e p r e s e n t a t i v e s from a l l f a c e t s o f t h e g r a i n 

i n d u s t r y , was t o a c t as a forum f o r d i s c u s s i o n , p r o v i d e a 

l i a i s o n w i t h government and t o r e a c h a consensus f o r 

change. The C o u n c i l was t o p r o v i d e a p l a t f o r m f o r Mr. 

Lang t o l a u n c h many of h i s g r a i n t r a n s p o r t r e l a t e d 

i n i t i a t i v e s . As s u c h , t h e t h r e e p r a i r i e wheat p o o l s 

w i t h d r e w t h e i r membership i n 1973. The S e c r e t a r i a t o f t h e 

C o u n c i l d e v o t e d a l o t o f i t s t i m e a s s e s s i n g t h e GHTS and 
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t h e t h r e e p o o l s became concerned over t h e consequences of 

t h i s a t t e n t i o n . The t h i r d s t e p i n t h i s o v e r a l l s t r a t e g y 

o f Mr. Lang was t o f i n d an o p p o r t u n i t y t o l a u n c h h i s 

i n i t i a t i v e t h a t he c o u l d c a l l t h e " B o l d Approach" t o 

address t h e problems of GHTS. 

4.2.1 The B o l d Approach 

The g e n e r a l e l e c t i o n o f 1972, w h i c h r e s u l t e d i n t h e 

L i b e r a l s under Mr. Trudeau l o s i n g 46 s e a t s o f w h i c h 20 

were i n w e s t e r n Canada, was t h e prime r e a s o n t h a t t h e 

Economic O p p o r t u n i t i e s C o n f e r e n c e was h e l d i n C a l g a r y i n 

J u l y 1973. The Co n f e r e n c e ( p r e v i o u s l y d i s c u s s e d ) and i t s 

f o l l o w - u p p r o v i d e d a new f o c u s on t h e economic development 

of t h e west. Western r e s o u r c e s and t h e t r a n s p o r t a t i o n 

system, combined w i t h t h e f o r m a t i o n of OPEC, put w e s t e r n 

problems a t t h e f o r e f r o n t of t h e Canadian agenda. I t was 

a l s o d u r i n g t h i s p e r i o d t h a t i n f l a t i o n became one of t h e 

c e n t r a l problems i n Canada and b o t h t h e w e s t e r n g r a i n 

p r o d u c e r and t h e r a i l w a y f a c e d s i g n i f i c a n t l y r i s i n g i n p u t 

c o s t s . The e i g h t h g e n e r a l e l e c t i o n i n 17 y e a r s t o o k p l a c e 

i n J u l y , 1974 and t h e Trudeau L i b e r a l s r e g a i n e d a m a j o r i t y 

government. The new T r a n s p o r t M i n i s t e r was O t t o Lang. 

Mr. Lang had h i s G r a i n s Group* o f f i c i a l s p r e p a r e a 

*By this time the Department of Transport officials began to play a significant 
role in the Grains Group 
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Memorandum t o C a b i n e t as a h i g h p r i o r i t y . The Memorandum, 

w h i c h i n c l u d e d major g r a i n h a n d l i n g and t r a n s p o r t a t i o n 

i n i t i a t i v e s , became known as t h e "The B o l d Approach", no 

doubt because t h e i n i t i a t i v e s were t h e most comprehensive 

and s i g n i f i c a n t measures e v e r c o n s i d e r e d f o r t h e g r a i n 

s e c t o r . I r o n i c a l l y over t i m e t h e " B o l d Approach" r e s u l t e d 

i n a s e r i e s o f ad hoc responses t o the problems o f t h e GHTS 

but i n 1974 t h e key components o f t h e " B o l d Approach" 

w e r e : 3 0 

1. E s t a b l i s h m e n t of a B e n e f i t Guarantee S u b s i d y - an 
i n d e f i n i t e compensation t o f a r m e r s f o r h i g h e r 
f r e i g h t r a t e s . 

2. Appointment of a Commission on t h e C o s t s o f 
Moving G r a i n by R a i l . 

3. Appointment of a Commission on B r a n c h l i n e 
R a t i o n a l i z a t i o n . 

4. Appointment o f a Commission on t h e F i n a n c i a l 
O b l i g a t i o n s of CP R a i l as a R e s u l t o f t h e Crow 
Rate Agreement. 

5. E s t a b l i s h m e n t o f an I n c e n t i v e System f o r T r u c k i n g 
and E l e v a t o r R a t i o n a l i z a t i o n . 

On O c t o b e r 29, 1974 O t t o 

was a p p r o a c h i n g when t h e r o o t 

be r e s o l v e d . 3 1 He ad d r e s s e d 

C a n a d i a n G r a i n C o u n c i l . 

Lang s i g n a l l e d t h a t t h e time 

problem o f t h e GHTS had t o 

a semi-annual m e e t i n g o f t h e 
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"Lang approached t h e podium t h a t e v e n i n g w i t h 
th e i n t e n t i o n o f b e i n g tough enough t o convey 
th e message he f e l t t h e Crow Rate s h o u l d be 
changed, but vague enough t h a t such an 
i n t e n t i o n c o u l d not be p i n n e d on him... w h i l e 
he s a i d he b e l i e v e d i n p r e s e r v i n g t h e f u l l 
b e n e f i t of t h e Crow Rate f o r p r a i r i e g r a i n 
f a r m e r s , he wondered i f t h e b e n e f i t s s h o u l d 
not be c o n f e r r e d i n b e t t e r ways t h a n t h r o u g h 
an i n f l e x i b l e r a t e below r e a l c o s t s . " 3 2 

A t t h e same meeting he a l s o argued; 

" I t i s l i k e l y t h a t t h e Crow Rate on d o m e s t i c 
g r a i n i s h a r m f u l t o w e s t e r n development i n 
l i v e s t o c k and t h a t t h e Crow Rates on e x p o r t 
g r a i n a r e d i s c o u r a g i n g t h e e x p o r t of more 
wheat and g r a i n p r o d u c t s . 3 3 

The immediate r e a c t i o n was d e v a s t a t i n g . There was 

no p u b l i c s u p p o r t f o r t h i s "courageous speech". Even t h e 

p r o v i n c i a l l e a d e r of t h e Saskatchewan L i b e r a l s , 

Dave S t e w a r t , attempted t o put d i s t a n c e between h i s P a r t y 

and Mr. Lang. A r e s o l u t i o n was passed u n a n i m o u s l y by t h e 

Saskatchewan L e g i s l a t u r e and i t was d i r e c t e d t o Mr. 

Trudeau: 

" . . . t h e r e s o l u t i o n p r o t e s t e d s u g g e s t i o n s by 
th e M i n i s t e r i n Charge o f t h e Canadian Wheat 
Board t h a t t h e Crow's Nest Rates be d i s 
c o n t i n u e d and r e g u e s t s your a s s u r a n c e t h a t 
t h i s h i s t o r i c r i g h t of w e s t e r n Canada w i l l 
c o n t i n u e t o be g u a r a n t e e d by t h e f e d e r a l 
g o v e r n m e n t . " 3 4 
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The Prime M i n i s t e r responded w i t h a t e l e x p r e p a r e d by 

t h e Department o f T r a n s p o r t , w h i c h was i n t h e p r o c e s s of 

u n d e r t a k i n g a major r e v i e w of n a t i o n a l t r a n s p o r t a t i o n 

p o l i c y and was a n x i o u s t h a t t h e f e d e r a l government not 

commit i t s e l f i n any one a rea of t r a n s p o r t a t i o n u n t i l t h e 

r e v i e w was c o m p l e t e . The t e l e x c o n f i r m e d t h e " b e n e f i t " of 

t h e Crow Rate but d i d not g i v e an a b s o l u t e a s s u r a n c e t h a t 

t h e r a t e would not be changed. 

W i t h o u t any p r o v i n c i a l government and l i t t l e p u b l i c 

s u p p o r t , Mr. Lang was u n a b l e t o implement h i s " B o l d 

A pproach". However, t h e r e i s no doubt t h a t h i s speech 

l a u n c h e d t h e Crow Rate debate and was a f a c t o r i n t h e 

r e s o l u t i o n o f t h e r a t e some e i g h t y e a r s l a t e r . A f t e r Mr. 

Lang's speech t h e Crow Rate i s s u e moved t o t h e f r o n t 

b u r n e r s and p u b l i c awareness of Crow Rate began i n 

e a r n e s t . A c o n t r i b u t i o n of t h i s t h e s i s i s t o r e v e a l ways 

t o a ddress C a n a d i a n economic problems i n s p i t e of t h e 

problems i n h e r e n t i n C a n a d i a n - s t y l e o f f e d e r a l i s m . I n 

t h i s r e g a r d one cannot l o s e s i g h t o f t h e f a c t t h a t t h e 

i s s u e was d e b a t e d i n t h e west f o r a l e n g t h y p e r i o d p r i o r 

t o any i n i t i a t i v e s b e i n g t a k e n t o change t h e Crow R a t e . 

I n any event Mr. Lang, r e b u f f e d o v e r h i s o v e r a l l 

s t r a t e g y , i m m e d i a t e l y was c o n f r o n t e d w i t h s e v e r a l problems. 
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The f i r s t p roblem was t h a t t h e f r e e z e on b r a n c h l i n e 

abandonment, e s t a b l i s h e d i n 1967 d u r i n g d i s c u s s i o n of t h e 

National Transportation Act, was due t o e x p i r e a t t h e end of 

1974. The d e c i s i o n of t h e government t o a v o i d a d d r e s s i n g 

t h e Crow Rate problem i n 1974, was t o have s e r i o u s 

f i n a n c i a l i m p l i c a t i o n s f o r t h e p u b l i c p u r s e . 

D e s p i t e t h e w a r n i n g of t h e Du f f Commission back i n 

1933 t h a t t h e p r a i r i e b r a n c h l i n e network was t o o l a r g e , 

t h e network remained v i r t u a l l y unchanged f o r t h e next 

t h i r t y y e a r s ! The p e r c e p t i o n of p r a i r i e p o l i t i c i a n s , l e d 

or perhaps e x p l o i t e d by p r a i r i e P r e m i e r s , t h a t b r a n c h l i n e 

abandonment c o u l d mean t h e d e a t h k n e l l o f many s m a l l 

v i l l a g e s on t h e p r a i r i e s was so i n t e n s e t h a t t h e o n l y 

abandonments a u t h o r i z e d between 1967 and 1974 were t o make 

way f o r a highway i n A l b e r t a and t o remove a spur b u i l t t o 

s e r v i c e t h e G a r d i n e r Dam s i t e . 2 5 Not o n l y was t h e network 

too l a r g e but most of t h e t r a c k and r e l a t e d roadbed was i n 

v i r t u a l l y i n o p e r a b l e c o n d i t i o n . The r a i l w a y s s i m p l y were 

not p r e p a r e d t o r e - i n v e s t s p a r s e c a p i t a l i n t o t h e g r a i n 

c o l l e c t i o n network as l o n g as t h e Crow Rate was i n e f f e c t . 

The f e d e r a l government was f a c e d w i t h two problems. 

F i r s t how t o d e a l w i t h t h e o v e r a l l r a i l " r a t i o n a l i z a t i o n " 

( t h e word t h e government and t h e r a i l w a y s p r e f e r r e d t o use 

- 215 -



i n s t e a d of "abandonment") and s e c o n d l y who s h o u l d pay f o r 

" r a i l r e h a b i l i t a t i o n " ( t h e word t h e government p r e f e r r e d 

t o use i n p l a c e o f " r a i l r e p a i r " ) . 

To d e a l w i t h t h e b r a n c h l i n e abandonment i s s u e t h e 

government r e s o r t e d t o i t s t r a d i t i o n a l r e s ponse 

e s t a b l i s h m e n t of a R o y a l Commission. 

I n A p r i l 1975 t h e government announced t h e f o r m a t i o n 

of t h e G r a i n H a n d l i n g and T r a n s p o r t a t i o n Commission under 

t h e d i r e c t i o n o f former J u s t i c e of t h e Supreme C o u r t , 

Emmett H a l l . The government a p p a r e n t l y chose t o i g n o r e 

t h e " p o p u l i s t " t r a c k r e c o r d of Mr. H a l l who, i n e a r l i e r 

a s s i g n m e n t s f o r t h e f e d e r a l government, l a i d t h e 

groundwork f o r t h e M e d i c a r e Program now e n t r e n c h e d i n 

Canada and recommended generous pay s e t t l e m e n t s t o a v o i d a 

r a i l w a y s t r i k e . However, g i v e n t h e c o n t e n t i o u s m a t t e r s t o 

be s t u d i e d , Mr. Lang no doubt wanted t o a p p o i n t someone 

who would be w e l l - r e c e i v e d by w e s t e r n p o l i t i c i a n s . 

The H a l l Commission spent two y e a r s i n h o l d i n g 

e x t e n s i v e p u b l i c h e a r i n g s i n w e s t e r n Canada. Many of 

t h e s e h e a r i n g s were h e l d i n s m a l l towns where Mr. H a l l 

became a c e l e b r i t y . The t r a d i t i o n a l q u a s i - j u d i c i a l n a t u r e 

o f t h i s t y p e o f h e a r i n g was d i s m i s s e d by Mr. H a l l . He 
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wanted t o get t h e s e n t i m e n t of t h e g r a s s r o o t s on g r a i n 

i s s u e s . 

One can e a s i l y s p e c u l a t e t h a t Mr. Lang soon l e a r n e d 

t o r e g r e t h i s appointment of Mr. H a l l . (See quote of F r e d 

A n derson on Page 225 and r e a c t i o n of w e s t e r n P r e m i e r s on 

Page 226) . I n May 1977 t h e H a l l R e p o r t was made p u b l i c 

and t h e government was f a c e d w i t h d e a l i n g w i t h a r e p o r t 

w h i c h c o n t a i n e d m a s s i v e s u b s i d y - r e l a t e d recommendations 

w i t h l i t t l e o r no t e c h n i c a l s u p p o r t . Indeed, th e 

t e c h n i c a l r e l a t e d Volumes I I and I I I were c o n t r a d i c t o r y t o 

many of t h e key recommendations c o n t a i n e d i n Volume I . 

Two examples a r e d i s c u s s e d h e r e . 

F i r s t , i n terms of b r a n c h l i n e s , t h e Commission was 

i n s t r u c t e d t o e v a l u a t e a p p r o x i m a t e l y 6,300 m i l e s or about 

o n e - t h i r d o f t h e e x i s t i n g system. I t recommended t h a t 

about 2,165 m i l e s be abandoned i n s t a g e s b e g i n n i n g i n 1978 

up t o 1988. I t recommended t h a t 1,813 m i l e s be added t o 

t h e b a s i c network and t h a t t h e r e m a i n i n g m i l e a g e of 2,344 

be p l a c e d under t h e a u t h o r i t y of a new body t o be c a l l e d 

t h e P r a i r i e R a i l A u t h o r i t y (PRA). T h i s o r g a n i z a t i o n , t o 

be funded by t h e f e d e r a l government, was t o o p e r a t e t h e s e 

l i n e s up t o a p e r i o d o f 12 y e a r s , d u r i n g w h i c h t i m e a 

d e c i s i o n as t o t h e i r s t a t u s would be d e t e r m i n e d . The 
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e s t a b l i s h m e n t o f PRA i m p l i e d t h a t c o s t l y r e p a i r work would 

have t o be u n d e r t a k e n t o ensure t h a t t r a f f i c c o u l d be 

moved s a f e l y . 

There was v i r t u a l l y no s u p p o r t f o r t h i s key 

recommendation from any o r g a n i z a t i o n i n t h e g r a i n s e c t o r . 

The g r a i n companies p a r t i c u l a r l y c o m p l a i n e d t h a t t h e y 

c o u l d not i n v e s t i n t h e i r f a c i l i t i e s l o c a t e d on PRA l i n e s 

u n l e s s a f i r m d e c i s i o n as t o t h e i r l o n g - t e r m s t a t u s c o u l d 

be d e t e r m i n e d . The f e d e r a l government was c o n c e r n e d t h a t 

a s u b s t a n t i a l amount of money was r e q u i r e d t o m a i n t a i n 

t h e s e l i n e s , some of w h i c h would not be r e q u i r e d i f t h e 

l i n e s were u l t i m a t e l y abandoned. I t was f o r t h i s r e a s o n 

t h a t T r a n s p o r t M i n i s t e r Lang a s s i g n e d t h e PRA m i l e a g e t o 

y e t a n o t h e r o r g a n i z a t i o n known as t h e P r a i r i e R a i l A c t i o n 

Committee (PRAC) under the d i r e c t i o n o f P r o f e s s o r F r e d 

A nderson. On November 30 1978, e i g h t e e n months a f t e r i t s 

c r e a t i o n , PRAC s u b m i t t e d i t s f i n a l r e p o r t w h i c h 

recommended: 

a) t h e a d d i t i o n o f 1,044 m i l e s t o t h e b a s i c 
network; 

b) t h e abandonment of 1,407 m i l e s o v e r a 
s i x - y e a r p e r i o d . 

The second i s s u e w h i c h needs t o be d i s c u s s e d i s t h e 
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H a l l Commission's recommendations c o n c e r n i n g t h e Crow 

R a t e . The Commission recommended t h a t t h e r a i l w a y s be 

r e i m b u r s e d f o r l o s s e s o f moving g r a i n . A t f i r s t g l a n c e 

t h i s may appear t o be a p r e c e d e n t s e t t i n g recommendation, 

i t was n o t . The MacPherson Commission i d e n t i f i e d t h e 

r a i l w a y l o s s on g r a i n movement back i n 1959. The H a l l 

Commission R e p o r t l a c k e d t h e s u b s t a n c e of t h e MacPherson 

Commission R e p o r t , completed f i f t e e n y e a r s e a r l i e r . 

A c c o r d i n g t o F r e d Anderson, R e s e a r c h D i r e c t o r and 

S e c r e t a r y t o t h e MacPherson Commission, t h e H a l l 

Commission R e p o r t : 

. . . c o n f i r m e d a l l t h e u n c o n f i r m a b l e myths. 
The r e p o r t i s couched i n terms w h i c h hang on 
t o t h e s t a t u s quo. The recommendations sound 
l i k e r a d i c a l changes but under e x a m i n a t i o n 
o n l y p e r p e t u a t e t h e p r e s e n t . T h i s approach i s 
what t h e west e x p e c t e d from t h e MacPherson 
Commission but d i d not get i t . 3 6 

P r o f e s s o r Anderson's c o n c e r n s are e a s i l y i d e n t i f i e d when 

r e v i e w i n g t h e H a l l Commission r e p o r t . 

A n o t h e r example drawn from t h e H a l l Commission, and 

r e l e v a n t t o t h i s t h e s i s , i s h i s recommendation on t h e Crow 

Ra t e . The H a l l Commission recommended a s u b s i d y be p a i d 

t o t h e r a i l w a y - f o r moving g r a i n . That s u b s i d y , i f 
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implemented by t h e government, would be c o s t i n g t h e 

t a x p a y e r i n e x c e s s of $600 m i l l i o n a y e a r . Even more 

s i g n i f i c a n t , t h e s u b s i d y would i n c r e a s e e v e r y y e a r t o a 

p o i n t where t h e g r a i n p r o d u c e r would r e c e i v e " f r e e " 

t r a n s p o r t a t i o n . Such a scheme c o u l d not l e a d t o any 

system e f f i c i e n c i e s o r c o s t r e d u c t i o n s . O n l y two pages 

(533 and 534) a r e d e v o t e d t o t h e Crow Rate i s s u e t o 

s u p p o r t a s u b s i d y of t h i s magnitude. 

Moreover, much of t h e work c o n t a i n e d i n Volume I I 

R e s e a r c h R e p o r t s , under d i r e c t i o n o f Dr. Ed T y r c h n i e w i c z , 

U n i v e r s i t y of M a n i t o b a , d e s c r i b e s i n d e t a i l how t h e Crow 

Rate a d v e r s e l y a f f e c t s t h e p r o c e s s i n g of g r a i n and meat 

p r o d u c t s i n w e s t e r n Canada. N o t w i t h s t a n d i n g t h i s t e c h n i c a l 

d a t a , t h e H a l l Commission s i m p l y recommended t h a t t h e 

" . . . f l o u r m i l l i n g i n d u s t r y i n Canada be p e r m i t t e d t o e n j o y 

t h e n a t u r a l g e o g r a p h i c advantage of l o c a t i n g i n w e s t e r n 

C a n a d a " , 3 7 and more s u b s i d y be p a i d t o a s s i s t t h e rapeseed 

c r u s h i n g i n d u s t r y . The l i n k a g e between t h e Crow Rate and 

t h e s e recommendations i s not made i n t h e H a l l R e p o r t . 

N o t w i t h s t a n d i n g t h e g r a i n i n d u s t r y c o n c e r n s f o r t h e 

H a l l Commission recommendations on b r a n c h l i n e s , p r a i r i e 

p o l i t i c i a n s embraced the r e p o r t . A c c o r d i n g t o P r e m i e r 

Lougheed o f A l b e r t a , t h e r e p o r t would have a p r o f o u n d and 
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p o s i t i v e impact on A l b e r t a and vowed he c o u l d not l e t 

Ottawa i g n o r e i t s recommendations. P r e m i e r S c h r e y e r of 

Ma n i t o b a s a i d he was i n agreement w i t h t h e recommendations 

i n t h e r e p o r t . 3 8 

I n P a r l i a m e n t " i n Ottawa, Don Mazankowski, PC 

( V e g r e v i l l e , A l b e r t a ) i n a s p e c i a l d e b a te on t h e H a l l 

R e p o r t s a i d t h a t Judge H a l l had a d d r e s s e d a l l t h e i s s u e s 

i g n o r e d by t h e f e d e r a l government a t WEOC i n 1973. 

As p r e v i o u s l y i n d i c a t e d , t h e Western Economic 

O p p o r t u n i t i e s C o n f e r e n c e (WEOC) f a i l e d because many of t h e 

i s s u e s r a i s e d by t h e west c o u l d not be s u p p o r t e d . The 

H a l l Commission r e p o r t r a t h e r t h a n b e i n g a "new economic 

c h a r t e r " f o r t h e west, as i n t e r p r e t e d by Mr. M a z a n k o w s k i 3 9 , 

was y e t a n o t h e r example o f t h e f a i l u r e o f Canada's s t y l e 

of f e d e r a l i s m . The n e g a t i v e a s p e c t s o f Canada's 

a d v e r s a r i a l system was a t work once a g a i n . R a t h e r t h a n 

a d d r e s s i n g t h e r o o t causes of t h e problem t h e H a l l 

Commission, i n a c l a s s i c p o p u l i s t v e i n , d e s c r i b e d t h e 

cause o f l a c k o f economic development i n t h e west on t h e 

a t t i t u d e o f t h e r a i l w a y s and t h e f e d e r a l government. (See 

Volume I , pg. 273). 

The H a l l Commission was a f e d e r a l a p p o i n t e d body 
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r e p o r t i n g t o a f e d e r a l m i n i s t e r who was r e s p o n s i b l e f o r 

r a i l w a y p o l i c y and r e g u l a t i o n i n Canada. The P r e m i e r s 

responded p o s i t i v e l y t o t h e r e p o r t because i t o f f e r e d 

p o p u l a r and e x p e n s i v e ( t o t h e f e d e r a l government) 

s o l u t i o n s t o l o n g s t a n d i n g i s s u e s . I m p l e m e n t a t i o n of t h e 

H a l l R e p o r t recommendations would have r e s u l t e d i n a major 

m i s - a l l o c a t i o n of p u b l i c f u n d s . I t i s d i f f i c u l t t o 

i d e n t i f y any c o n s t r u c t i v e c r i t i c i s m p r o v i d e d by t h e 

P r e m i e r s . There i s no doubt t h a t t h e P r e m i e r s b e l i e v e d 

t h e i r r e a c t i o n t o the r e p o r t would be w e l l - r e c e i v e d i n 

t h e i r r e s p e c t i v e p r o v i n c e but t h e P r e m i e r s must t a k e some 

r e s p o n s i b i l i t y f o r t h e way i n w h i c h v o t e r s i n t h e i r own 

p r o v i n c e r e a c t t o i s s u e s . 

I t i s not s u r p r i s i n g t h a t none of t h e o v er one hundred 

recommendations c o n t a i n e d i n t h e H a l l R e p o r t were e v e r 

implemented. T h i s i s even more s i g n i f i c a n t when one 

c o n s i d e r s t h a t t h e C o n s e r v a t i v e s , who so s t r o n g l y s u p p o r t e d 

t h e r e p o r t , f a i l e d t o implement any of t h e H a l l Commission 

recommendations e i t h e r d u r i n g t h e i r s h o r t - t e r m i n o f f i c e 

i n 1979 o r s i n c e b e i n g r e - e l e c t e d i n 1984! Even the H a l l 

Commission recommendations on r a i l l i n e abandonment were 

r e q u i r e d by law t o be r e v i e w e d by t h e C a n a d i a n T r a n s p o r t 

Commission. T h i s r e v i e w r e q u i r e d y e t a n o t h e r p u b l i c 

h e a r i n g b e f o r e a b r a n c h l i n e c o u l d be abandoned. 
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The most i m p o r t a n t i n i t i a t i v e u n d e r t a k e n by Mr. Lang 

was t h e e s t a b l i s h m e n t of t h e Commission on t h e Cost of 

Moving G r a i n by R a i l . D e s p i t e t h e 1961 f i n d i n g s o f t h e 

MacPherson Commission t h a t t h e r a i l w a y s l o s t money (based 

on 1958 c o s t s ) moving g r a i n , t h e m a t t e r was o n l y p a r t i a l l y 

a d d r e s s e d by P a r l i a m e n t i n 1967 when i t e s t a b l i s h e d t h e 

u n u s u a l b r a n c h l i n e s u b s i d y program d e s c r i b e d on page 200. 

The m a t t e r was not f u l l y a d d r e s s e d because many w e s t e r n 

p o l i t i c i a n s were not p r e p a r e d t o e i t h e r (a) a c c e p t t h e 

f i n d i n g s t h a t t h e r a i l w a y a c t u a l l y l o s t money moving g r a i n 

a t 1899 f r e i g h t r a t e l e v e l s o r (b) a c c e p t a n o t h e r 

MacPherson Commission f i n d i n g t h a t t h e r e was no c o n n e c t i o n 

between t h e Crow Rate commitment and a s s e t s p r o v i d e d t o 

t h e CPR f o r c o n s t r u c t i n g a r a i l l i n e from near Sudbury, 

O n t a r i o t o Vancouver, B r i t i s h C o lumbia. 

T h e r e f o r e , t o proceed w i t h h i s p l a n t o b r i n g t h e 

g r a i n h a n d l i n g and t r a n s p o r t a t i o n s e c t o r i n t o t h e 2 0 t h 

C e n t u r y , Mr. Lang had t o address t h e s e two a r e a s i n 

a d d i t i o n t o h i s attempt t o r a t i o n a l i z e t h e b r a n c h l i n e 

i s s u e . 

Mr. Lang was u n a b l e t o c o n v i n c e h i s C a b i n e t 

c o l l e a g u e s t o e s t a b l i s h a R o y a l Commission on t h e CPR 

o b l i g a t i o n s f o r a s s e t s r e c e i v e d t o b u i l d t h e CPR m a i n l i n e 
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l i n k i n g t h e i n d u s t r i a l h e a r t l a n d o f O n t a r i o t o t h e west 

C o a s t . He was s u c c e s s f u l however i n e s t a b l i s h i n g the 

Commission on t h e Cost of Moving G r a i n by R a i l . Mr. Lang 

b e l i e v e d t h a t t h e Crow Rate i s s u e c o u l d never be a d d r e s s e d 

u n t i l t h e p r a i r i e g r a i n p r o d u c e r was a t l e a s t w i l l i n g t o 

concede t h a t t h e r a i l w a y s were l o s i n g money moving g r a i n 

a t t h e Crow R a t e . 

As w i l l be d i s c u s s e d i n t h e second h a l f o f t h i s 

c h a p t e r f i n d i n g someone t o t a k e on t h i s j o b , who d i d not 

have some a s s o c i a t i o n w i t h a t l e a s t one of t h e m u l t i -

s p e c i a l i n t e r e s t groups concerned w i t h t h i s i s s u e , was 

v i r t u a l l y i m p o s s i b l e . I n a d d i t i o n i t was r e c o g n i z e d , 

o u t s i d e o f t h e r a i l w a y s and t h e C a n a d i a n T r a n s p o r t 

Commission, t h e r e was nobody w i t h s u f f i c i e n t r a i l c o s t i n g 

e x p e r t i s e . As a r e s u l t Mr. Lang a p p o i n t e d an A m e rican 

c o n s u l t a n t by t h e name of C a r l S n a v e l y , who was t o become 

a name known on v i r t u a l l y e v e r y p r a i r i e g r a i n farm. 

To a p p r e c i a t e t h e magnitude of f r e i g h t r a t e i s s u e s on 

t h e p r a i r i e s , when he a r r i v e d i n Canada t o b e g i n h i s work 

S n a v e l y "...was b e w i l d e r e d t h a t t h i s was f r o n t page 

news". He was amazed t h a t "...a q u e s t i o n o f t h e e f f e c t s 

o f an 1899 f r e i g h t r a t e would be of i n t e r e s t t o anyone but 

f a r m e r s and t h e r a i l w a y s " . 4 0 
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G i v e n t h e p o l i t i c a l r e p e r c u s s i o n s o f t h i s i s s u e , Mr. 

S n a v e l y a s t u t e l y e s t a b l i s h e d a t e c h n i c a l w o r k i n g committee 

t o a s s i s t him i n h i s work. The Committee r e p r e s e n t e d a 

b r o a d range of p a r t i c i p a n t s i n c l u d i n g t h e extreme 

l e f t - w i n g o r g a n i z a t i o n known as t h e N a t i o n a l Farmers U n i o n 

(NFU). Mr. S n a v e l y made c e r t a i n t h a t t h i s group u n d e r s t o o d 

e v e r y a s p e c t of h i s work. I n one i n s t a n c e he t o o k h i s 

Committee t o Windsor S t a t i o n i n M o n t r e a l , t h e head o f f i c e 

o f CP R a i l , and had t h e r a i l w a y s : 

open t h e i r books on r a i l c o s t i n g 
p r o c e d u r e s . S n a v e l y would not l e t anyone 
l e a v e t h e room, i n c l u d i n g NFU P r e s i d e n t Roy 
A t k i n s o n , u n t i l t h e y were s a t i s f i e d t h a t t h e y 
u n d e r s t o o d th e b a s i s o f t h e r a i l w a y 
e s t i m a t e s . 4 1 

S n a v e l y c l a i m s t h a t t h i s work on t h e Crow debate was 

c o n d u c t e d l a r g e l y o u t s i d e t h e r e a l m of t h e p o l i t i c a l 

a r g u m e n t s . 4 2 When c a l c u l a t i n g h i s benchmark d e c i s i o n , 

based i n 1974 r a i l w a y c o s t s , S n a v e l y d e r i v e d a f i g u r e 

w h i c h f e l l between r a i l w a y e s t i m a t e and p r o v i n c i a l 

government c o n c l u s i o n s . 

I n h i s f i r s t r e p o r t t o Mr. Lang, d e l i v e r e d i n 1 9 7 6 4 3 , 

S n a v e l y c o n c l u d e d t h e r a i l w a y s were l o s i n g money on g r a i n 

movement and s e t t h e f i g u r e f o r 1974 a t $103 m i l l i o n . I n 
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1979 an update produced f i g u r e s f o r 1977 l o s s e s o f $160.5 

m i l l i o n . A f u r t h e r update was produced i n 1980. See Table 

12: Cost of Moving Grain by Rail. I t i s s i g n i f i c a n t t o note t h a t 

between 1974 and 1980 t h e p r o d u c e r ' s s h a r e o f t h e c o s t 

( t h e Crow Rate) d e c r e a s e d from 36.3 per c e n t t o 24.3 per 

c e n t w h i l e t h e f e d e r a l government s h a r e , t h r o u g h t h e 

b r a n c h l i n e s u b s i d y , i n c r e a s e d from 22.0 per c e n t t o 31.1 

per c e n t and t h e r a i l w a y s h a r e ( i n t h i s c a s e r a i l w a y l o s s ) 

r e ached 44.6 per c e n t . 

G i v e n t h e manner i n w h i c h he u n d e r t o o k h i s work, Mr. 

S n a v e l y i s g e n e r a l l y c r e d i t e d w i t h d i r e c t i n g t h e Crow 

debate from whether o r not t h e r a i l w a y s l o s t money moving 

g r a i n t o who s h o u l d pay f o r r a i l w a y l o s s e s . 

Mr. Lang d i d not get t h e r e s u l t s he d e s i r e d from t h e 

H a l l Commission R e p o r t . But C a r l S n a v e l y was s u c c e s s f u l 

and, w h i l e d i s c u s s i o n on t h e magnitude of r a i l w a y l o s s e s 

has never been t o t a l l y agreed upon, a f t e r t h e f i r s t 

S n a v e l y R e p o r t no o r g a n i z a t i o n i n c l u d i n g t h e N a t i o n a l 

Farmers U n i o n c l a i m e d t h a t r a i l w a y s were not l o s i n g money 

moving g r a i n . 

The S n a v e l y R e p o r t i s w i t h o u t a doubt a s i g n i f i c a n t 

r e p o r t and Mr. S n a v e l y ' s work was a major f a c t o r , i n Crow 
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Table 12: Cost of Moving Grain By R a i l .  
1974. 1977. 1980 

1974 1977 1980 

Amount of Cost Coverage 
( $ M i l l i o n s o f D o l l a r s ) 

P r o d u c e r (Crow) $ 89.717 $114,764 $132,873 

F e d e r a l Government 54.364 78.638 170.166 
Payments 

R a i l w a y L o s s e s 103.109 160.535 244.441 
T o t a l $247,109 $353,938 $547,480 

D i s t r i b u t i o n o f Cost  
Coverage 

P r o d u c e r (Crow) 36.3% 32.4% 24.3% 

F e d e r a l Government 22.0 22.2 31.1 
Payments 

R a i l w a y L o s s e s 41.7 45.4 44.6 
T o t a l 100.0% 100.0% 100.0% 

Source: Snavely Reports, 1976,1979,1980 

NOTE: The above table provides a comparison of the 
coverage of costs incurred by the Railways' i n 
the transportation of grain. The number assigned 
to the railways represent losses. 
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change but as t h e 1970's came t o a c l o s e a n o t h e r e v e n t , 

l o s t g r a i n s a l e s due t o i n a d e q u a t e t r a n s p o r t a t i o n , f i n a l l y 

b r ought t h e impact of t h e Crow Rate t o t h e pocket-book of 

t h e p r a i r i e g r a i n p r o d u c e r . 

4.3 P e r i o d o f Change (1980-1984) 

T a b l e s 10, 11 and 12 i l l u s t r a t e how dynamic t h e g r a i n 

h a n d l i n g and t r a n s p o r t a t i o n system i s and how i t has 

changed over t i m e . By t h e l a t e 1970s t h e w e s t e r n g r a i n 

p r o d u c e r had become one o f t h e most p r o d u c t i v e u n i t s i n 

the w o r l d . The p r a i r i e s were p r o d u c i n g r e c o r d c r o p s and 

p r i c e s were r e l a t i v e l y h i g h . Change was paramount e v e r y 

where e x c e p t (as has j u s t been d i s c u s s e d ) i n t h e ar e a of 

g r a i n t r a n s p o r t a t i o n . When some elements change, such as 

g r a i n e l e v a t o r r a t i o n a l i z a t i o n and road c o n s t r u c t i o n , then 

a l l r e l a t e d a d j u s t m e n t s must r e l a t e t o t h a t change but i f 

some it e m s remain c o n s t a n t ( b r a n c h l i n e r e t e n t i o n and Crow 

R a t e s ) t h e n t e n s i o n s b u i l d a l l around u n t i l t h e system 

b r e a k s down. I n 1960-61 t h e MacPherson Commission warned 

t h a t u n l e s s t h e Crow Rate was r e s o l v e d t h e GHTS would 

s u f f e r i n y e a r s t o come. U n f o r t u n a t e l y f o r w e s t e r n Canada 

t h i s w a r n i n g became r e a l i t y d u r i n g t h e 1977-78 and 1978-79 

c r o p y e a r s . The f a i l u r e o f t h e w e s t e r n p r o v i n c e s t o 

add r e s s t h e Crow Rate a t WEOC o r t h r o u g h FP-COWT was t o 
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prove c o s t l y . I n 1978-79, f o l l o w i n g t h r e e s u c c e s s i v e 

r e c o r d h a r v e s t s , t h e GHTS was u n a b l e t o h a n d l e t h e demands 

p l a c e d upon i t and w e s t e r n g r a i n p r o d u c e r s , a c c o r d i n g t o 

the C anadian Wheat B o a r d , 4 4 l o s t o r had t o f o r e g o g r a i n 

s a l e s i n e x c e s s of $1.1 b i l l i o n . D e s p i t e an e x p e n s i v e 

r a i l r e p a i r program and purch a s e o f thousands of hopper 

c a r s , y e a r s o f n e g l e c t c o u l d not be overcome and t h e 

system c o u l d not ha n d l e t h e volume o f g r a i n r e q u i r e d t o 

meet s a l e s . Up t o t h i s p o i n t i n t i m e t h e g r a i n p r o d u c e r 

had been s h i e l d e d from t h e f i n a n c i a l a s p e c t s o f t h e Crow 

Rate but t h i s no l o n g e r was t h e c a s e . 

The c l a s s i c argument i n f a v o u r of r e t e n t i o n of t h e 

Crow R a t e , t h a t t h e Rate g u a r a n t e e d t h e p r o d u c e r a 

d e l i v e r y system and gu a r a n t e e d t h e s o c i a l f a b r i c of t h e 

west, was waning. D e s p i t e t h e e x i s t e n c e o f a v i r t u a l l y 

unchanged r a i l w a y system between 1925 ( t h e d a t e t h e Crow 

Rate became s t a t u t o r y ) and, d e s p i t e t h e e x i s t e n c e of t h e 

Crow R a t e , t h e GHTS system underwent major change. There 

had been a: 

R e d u c t i o n i n t h e number o f g r a i n companies 
from 40 t o 8. 

R e d u c t i o n i n t h e number of e l e v a t o r s from 
5.700 t o 3.090. 
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R e d u c t i o n i n t h e number of d e l i v e r y p o i n t s 
from 2 . 500 t o 1.245. 

R e d u c t i o n i n t h e number of g r a i n farms from 
250.000 t o 140.000. 

More i m p o r t a n t was t h e c o n s o l i d a t i o n o f g r a i n on 

m a i n l i n e and s e c o n d a r y l i n e s up t o 1980 w h i c h r e s u l t e d i n 

o n e - f i f t h of t h e d e l i v e r y p o i n t s (about 250) h a n d l i n g 

o n e - h a l f o f a l l t h e g r a i n . 

A t t h e same time r a i l w a y l o s s e s on g r a i n t r a n s 

p o r t a t i o n reached i n e x c e s s o f $300 m i l l i o n i n 1980 w i t h 

p r o j e c t e d l o s s e s e x p e c t e d t o r e a c h one b i l l i o n d o l l a r s by 

1990. G r a i n was u t i l i z i n g 20 per c e n t o f t h e r a i l w a y 

system and o n l y c o n t r i b u t i n g 3.5 per c e n t t o r a i l w a y 

r e v e nues. I n a d d i t i o n t h e r a i l w a y s were r e f u s i n g t o make 

major i n v e s t m e n t s i n w e s t e r n Canada t o expand c a p a c i t y t o 

more i n c r e a s i n g volumes of s u l p h u r , c o a l and p o t a s h i n 

a d d i t i o n t o g r a i n . G i v e n t h a t g r a i n was t h e second major 

u s e r o f t h e system a f t e r c o a l , t h e r a i l w a y s ' c o u l d not 

g e n e r a t e enough p r o f i t from t h e r e m a i n i n g t r a f f i c t o pay 

f o r t h e s i g n i f i c a n t improvements r e q u i r e d . I n a d d i t i o n , 

CP R a i l was f i n d i n g i t d i f f i c u l t t o borrow money f o r r a i l 

l i n e improvements when i t s second h i g h e s t t r a f f i c , g r a i n , 

was not even g e n e r a t i n g enough revenue t o pay f o r 
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t h e c o s t of f u e l . As a r e s u l t , i n e a r l y 1980 t h e Western 

T r a n s p o r t a t i o n A d v i s o r y C o u n c i l i s s u e d a r e p o r t 4 5 p r e 

d i c t i n g t h a t i f r a i l w a y l o s s e s were not c o r r e c t e d w e s t e r n 

Canada c o u l d l o s e up t o one b i l l i o n d o l l a r s a y e a r by 1990 

because o f f a i l u r e t o get i t s p r o d u c t s t o market. 

I n a d d i t i o n t o l o s t g r a i n s a l e s , i n e f f i c i e n c i e s and 

i n a d e q u a t e c a p a c i t y i n t h e g r a i n t r a n s p o r t a t i o n system 

meant h i g h e r c o s t s t o g r a i n p r o d u c e r s due t o e x t r a s t o r a g e 

c o s t s and demurrage on w a i t i n g s h i p s . 

S i n c e t h e Crow Rate o n l y a p p l i e d t o c e r t a i n c r o p s 

t h i s d i s c o u r a g e d c r o p d i v e r s i f i c a t i o n . I t a l s o d i s c o u r a g e d 

a g r i c u l t u r a l p r o c e s s i n g and l i v e s t o c k p r o d u c t i o n . Western 

Canada, by i n s i s t i n g on r e t e n t i o n of t h e Crow R a t e , was i n 

e f f e c t not r e t a i n i n g i t s g e o g r a p h i c a l advantage i n terms 

of v a l u e added. For example, t h e p r i c e o f a l l g r a i n i s 

d e t e r m i n e d by t h e C h i c a g o market and as such t h e p r i c e of 

g r a i n i s s e t a t t h e e x p o r t p o r t minus t h e c o s t of 

t r a n s p o r t i n g t h e g r a i n t o t h e p o r t . S i n c e t h e Crow Rate 

i s about o n e - f i f t h of what a normal c o m p e t i t i v e f r e i g h t 

r a t e would be, t h e l i v e s t o c k f e e d e r on t h e p r a i r i e s pays a 

h i g h e r p r i c e ( d i f f e r e n c e between the Crow Rate $5.00 and 

t h e c o m p e t i t i v e r a t e of $25.00). See Table 22 on Page 334. 
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T h i s i n e f f e c t p e n a l i z e s t h e l i v e s t o c k f e e d e r but p r o v i d e s 

a d d i t i o n a l revenue f o r t h e p r i m a r y g r a i n p r o d u c e r . As 

such t h e g r a i n p r o d u c e r and t h e p r o d u c e r s o f s p e c i a l i t y 

c r o p s , not under t h e Crow R a t e , and l i v e s t o c k p r o d u c e r s 

became opponents i n t h e upcoming Crow de b a t e . As a 

r e s u l t , i n 1980 two b r o a d l y based a g r i c u l t u r a l groups -

t h e Western A g r i c u l t u r a l C o n f e r e n c e (WAC) and t h e P r a i r i e 

Farm Commodity C o a l i t i o n (PFCC) - d e v e l o p e d g r a i n 

t r a n s p o r t a t i o n p o l i c y s t a t e m e n t s w h i c h acknowledged t h e 

need t o change Crow, a l t h o u g h from s h a r p l y d i f f e r e n t 

p e r s p e c t i v e s . 

The f o u r w e s t e r n p r o v i n c i a l governments c o u l d no 

l o n g e r speak i n u n i s o n . The government of B r i t i s h 

C olumbia s t r o n g l y urged f o r t h e r e s o l u t i o n o f t h e Crow 

Rate i s s u e t o e n a b l e t h e r a i l w a y s ' t o b e g i n t h e massive 

and m u l t i - b i l l i o n d o l l a r i n v e s t m e n t i n upgraded r a i l 

c a p a c i t y , o f w h i c h most would be i n B r i t i s h C o l u m b i a , and 

because n o n - g r a i n b u l k t r a f f i c such as p o t a s h , s u l p h u r and 

c o a l i s i m p o r t a n t t o t h e B r i t i s h Columbia economy. 

The government of A l b e r t a underwent a s i g n i f i c a n t 

t r a n s f o r m a t i o n from s u p p o r t i n g t h e H a l l Commission R e p o r t , 

w i t h i t s payment of s u b s i d y t o t h e r a i l w a y s , t o a p o s i t i o n 

w h i c h s u p p o r t e d d i r e c t payments t o t h e g r a i n p r o d u c e r t o 
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a l l e v i a t e t h e d i s t o r t i o n a g a i n s t t h e l i v e s t o c k p r o d u c e r s , 

w h i c h were p r i m a r i l y l o c a t e d i n A l b e r t a . 

W i t h i n t h e same v e i n , t h e government of Saskatchewan 

ad v o c a t e d no change s i n c e 50 per c e n t o f a l l p r i m a r y g r a i n 

p r o d u c e r s were l o c a t e d i n t h a t p r o v i n c e . 

The M a n i t o b a government had t h e most d i f f i c u l t c h o i c e 

t o make s i n c e i t was t h e most d i v e r s i f i e d o f t h e t h r e e 

p r a i r i e p r o v i n c e s and c o u l d see s t r o n g arguments i n f a v o u r 

of change and no change. 

The s i t u a t i o n was r i p e f o r c o n f l i c t and t h i s 

s i t u a t i o n was i n c r e a s e d w i t h t h e e l e c t i o n o f t h e L i b e r a l s 

i n F e b r u a r y 19, 1980. The L i b e r a l s won o n l y two s e a t s i n 

w e s t e r n Canada, b o t h i n W i nnipeg. 

I n a s u r p r i s e c h o i c e Jean-Luc P e p i n was a p p o i n t e d 

M i n i s t e r o f T r a n s p o r t on March 3, 1980. H i s appointment 

a r g u a b l y makes t h i s d a t e t h e most s i g n i f i c a n t h i s t o r i c a l 

m i l e s t o n e i n t h e r e s o l u t i o n o f t h e Crow Rate d e b a t e . A l s o 

a p p o i n t e d t o C a b i n e t was S e n a t o r Hazen Argue from 

Saskatchewan. T h i s former member o f t h e NDP P a r t y would 

oppose P e p i n ' s a t t e m p t s t o s o l v e t h e Crow Rate conundrum. 
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4.4 The C o n f l i c t s 

T h i s s e c t i o n d i s c u s s e s t h e t h r e e b a s i c c o n f l i c t s t h a t 

a r o s e d u r i n g t h e Crow Rate debate. The f i r s t c o n f l i c t 

i n v o l v e d t h e t r a d i t i o n a l d i f f e r e n c e s between t h e f e d e r a l 

government and t h e p r o v i n c e s . A s p e c t s of t h i s c o n f l i c t 

were d i s c u s s e d i n C h apter t h r e e . The second c o n f l i c t was 

t h e d i f f e r e n c e s between two f e d e r a l C a b i n e t M i n i s t e r s : 

Jean-Luc P e p i n , t h e T r a n s p o r t M i n i s t e r who s u p p o r t e d an 

i n c r e a s e i n g r a i n f r e i g h t r a t e s ; and S e n a t o r Argue who 

s u p p o r t e d a p o l i c y (The H a l l Commission recommendation) i n 

w h i c h t h e r a i l w a y s were t o r e c e i v e a s u b s i d y t o o f f s e t 

l o s s e s moving g r a i n by r a i l . Under S e n a t o r Argue's p l a n , 

t h e g r a i n p r o d u c e r would be s p a r e d any f u t u r e r a t e 

i n c r e a s e s . 

The t h i r d c o n f l i c t e v o l v e d t h r o u g h o u t t h e debate on 

t h e Crow Rate and i t tended t o c e n t r e between t h e p r i m a r y 

g r a i n p r o d u c e r and t h e l i v e s t o c k p r o d u c e r , t h e former t o a 

l a r g e e x t e n t l o c a t e d i n Saskatchewan and t h e l a t t e r 

e x t e n s i v e l y l o c a t e d i n A l b e r t a . I n t u r n t h i s tended t o 

p l a c e t h e P r e m i e r s of t h o s e two p r o v i n c e s on a c o n f l i c t i n g 

p a t h . The Crow Rate debate a l s o brought out d i f f e r e n c e s 

between r u r a l and urban are a s of t h e t h r e e p r a i r i e 

p r o v i n c e s and, more i m p o r t a n t l y , t h e d i f f e r e n c e s between 

s m a l l and l a r g e farm o p e r a t o r s . 
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4.4.1 S e c t o r i a l D i f f e r e n c e s 

B e f o r e d i s c u s s i n g t h e d i f f e r e n c e s between t h e f e d e r a l 

government and t h e p r o v i n c i a l governments, and t h e 

d i f f e r e n c e s w i t h i n each l e v e l o f government, i t i s 

n e c e s s a r y t o i n t r o d u c e t h e major s p l i t between t h e two 

l a r g e s t • a g r i c u l t u r a l o r g a n i z a t i o n s w h i c h p a r t i c i p a t e d i n 

t h e Crow Rate d e b a t e . 

I n 1980 t h e r e were l i t e r a l l y hundreds of farm 

o r g a n i z a t i o n s i n Canada. However, i n p r a i r i e Canada 

d u r i n g t h e Crow Rate d e b a t e , t h e o r g a n i z a t i o n s a f f e c t e d by 

change c o a l e s c e d around two u m b r e l l a o r g a n i z a t i o n s : t h e 

Western A g r i c u l t u r a l C o n f e r e n c e (WAC) and t h e P r a i r i e Farm 

Commodity C o a l i t i o n (PFCC). 

The Western A g r i c u l t u r a l C o n f e r e n c e (WAC) was 

i n i t i a l l y formed i n 1935 t o c o o r d i n a t e e f f o r t s o f v a r i o u s 

farm o r g a n i z a t i o n s t o i n f l u e n c e government p o l i c y . WAC 

was c o m p r i s e d o f 45 d i f f e r e n t farm groups i n c l u d i n g t h e 

t h r e e p r a i r i e wheat p o o l s and t h e t h r e e p r a i r i e 

f e d e r a t i o n s : t h e Saskatchewan F e d e r a t i o n o f A g r i c u l t u r e , 

M a n i t o b a Farm Bureau and U n i f a r m i n A l b e r t a . Through 

t h e s e s i x o r g a n i z a t i o n s WAC c o u l d , and d i d , c l a i m t h a t i t 

r e p r e s e n t e d e v e r y farmer on t h e p r a i r i e s . 
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I n J a n u a r y , 1980 WAC agreed on a new Crow Rate p o l i c y 

w h i c h c a l l e d on t h e f e d e r a l government t o pay t h e 

d i f f e r e n c e between what t h e pr o d u c e r p a i d , under t h e Crow 

R a t e , and what t h e r a i l w a y s l o s t moving i t a t t h e 'Crow 

Ra t e . T h i s was a s i g n i f i c a n t p o l i c y change i n t h a t i t 

r e c o g n i z e d not o n l y r a i l w a y l o s s e s but a l s o t h a t t h e 

r a i l w a y s s h o u l d be r e i m b u r s e d f o r t h e s e l o s s e s . 4 6 There 

can be no doubt t h e impact of l o s t o r d e f e r r e d g r a i n s a l e s , 

o f t h e p r e v i o u s two c r o p y e a r s , had i n f l u e n c e d t h i s r e v i s e d 

p o s i t i o n . 

The P r a i r i e Farm Commodity C o a l i t i o n (PFCC) began i n 

th e mid-70s when t h e P a l l i s e r Wheat Growers A s s o c i a t i o n 

and a number of commodity groups began t o meet t o d i s c u s s 

t r a n s p o r t a t i o n problems. By 1978 t h e group f o r m a l l y 

adopted t h e name P r a i r i e Farm Commodity C o a l i t i o n , 

expanded i t s membership and e s t a b l i s h e d as a p r i n c i p a l 

g o a l t h e development o f a p r o p o s a l t o r e f o r m t h e e x i s t i n g 

Crow r a t e s . 4 7 I n terms of membership t h e PFCC was 

dominated by t h e c a t t l e a s s o c i a t i o n s , m o s t l y l o c a t e d i n 

A l b e r t a . PFCC membership was c o n s i d e r a b l y l e s s t h a n WAC 

as i n d i c a t e d i n Table 13: Farm Organizations in the Crow Rate Debate 

but PFCC met w i t h t h e C o a l A s s o c i a t i o n i n e a r l y 1981 t o 

s t r e n g t h e n i t s e f f o r t s t o persuade t h e f e d e r a l government 

t o d e a l w i t h r a i l m a i n l i n e c a p a c i t y and r e f o r m 
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o f t h e Crow R a t e . T h i s l e d t o t h e f o r m a t i o n of t h e Task 

F o r c e on Canada's C r i s i s i n R a i l T r a n s p o r t a t i o n . PFCC was 

t h u s s u c c e s s f u l i n not o n l y i n c r e a s i n g i t s s u p p o r t base 

but a l s o was s u c c e s s f u l i n making t h e Crow Rate debate a 

n a t i o n a l i s s u e . T h i s c o u n t e r e d t h e s t r o n g base c l a i m e d by 

WAC i n p r a i r i e Canada. 

Two s m a l l e r o r g a n i z a t i o n s need t o be i d e n t i f i e d 

because each p l a y e d s i g n i f i c a n t r o l e s i n t h e Crow Rate 

d e b a t e . 

As a l r e a d y i n d i c a t e d , t h e p r a i r i e s had undergone a 

major t r a n s f o r m a t i o n w h i c h changed t h e p o l i t i c a l map of 

a g r i c u l t u r e by 1980. The f o r m a t i o n o f WAC and PFCC 

demo n s t r a t e d t h a t t h e farm community c o u l d no l o n g e r be 

a c c u r a t e l y c h a r a c t e r i z e d as a s i n g l e group. I n a d d i t i o n , 

t h e t r e n d towards e v e r l a r g e r farms was r e s u l t i n g i n t h e 

d r a m a t i c d e c r e a s e i n o v e r a l l number of farms. I n t h e 

g r a i n s e c t o r , a t p r e s e n t , 30 per c e n t of t h e farms produce 

80 per c e n t o f t h e p r o d u c t . As a r e s u l t f a r m e r s have 

become d i v i d e d between two extremes. A t one end i s : 

...the c a p i t a l i n t e n s i v e f a r m e r . H i s s e l f -
c o n c e p t i o n o f farmer-businessman o p e r a t i n g i n 
t h e g r a i n s i n d u s t r y o r t h e c a t t l e i n d u s t r y f o r 
p r o f i t moves him t o i d e n t i f y more c l o s e l y w i t h 
non-farm components of h i s commodity a r e a . He 
becomes a p a r t n e r o f t h e a g r i b u s i n e s s s e c t o r o f 
t h e f o o d i n d u s t r y . 4 8 
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Those f a r m e r s w h i c h r e s i s t e d , t h i s move towards 

c a p i t a l i n t e n s i v e a g r i c u l t u r e and w h i c h m a i n t a i n e d th e 

t r a d i t i o n a l a n t i - m o n o p o l y p o p u l i s m , were d i m i n i s h i n g i n 

numbers by t h e m i d - 1 9 6 0 s . 4 9 As a r e s u l t t h e N a t i o n a l 

Farmers U n i o n (NFU) r e o r g a n i z e d i n 1969, under 

Roy A t k i n s o n , t o f i g h t f o r . . . " s t a t e i n t e r v e n t i o n s , 

m a r k e t i n g b o a r d s , p r i c e s t a b i l i z a t i o n and c o l l e c t i v e 

b a r g a i n i n g r i g h t s f o r f a r m e r s . 5 0 Don M i t c h e l l p o i n t s out 

t h a t t h e "NFU used th e g r a i n p o l i c y c h a l l e n g e o f O t t o Lang 

i n t h e mid 1970s as t h e i r main theme, and t h e y s t a g e d many 

l a r g e r a l l i e s and t r a c t o r d e m o n s t r a t i o n s wherever O t t o 

Lang spoke on t h e p r a i r i e s " . 5 1 

The P a l l i s e r Wheat Growers A s s o c i a t i o n was formed i n 

1969 and opposed t h e NFU on v i r t u a l l y a l l i s s u e s . L a r g e l y 

based i n t h e P a l l i s e r T r i a n g l e r e g i o n o f s o u t h e r n 

Saskatchewan, t h e group was i n i t i a l l y c o m p r i s e d of d i s 

s a t i s f i e d members of Saskatchewan Wheat P o o l who b e l i e v e d 

t h e P o o l was s l o w i n a d o p t i n g change. 

D e s p i t e i t s s m a l l s i z e (4,000 members), P a l l i s e r 

became one o f t h e most e f f e c t i v e o r g a n i z a t i o n s on t h e 

p r a i r i e s i n terms of i n f l u e n c i n g f e d e r a l a g r i c u l t u r a l and 

t r a n s p o r t p o l i c y . 5 2 T h i s i s a l s o borne out by an a n a l y s i s 

u n d e r t a k e n by P a u l P r o s s . P r o s s i d e n t i f i e s t h o s e groups 
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w h i c h p o s s e s s " . . . o r g a n i z a t i o n a l c o n t i n u i t y and c o h e s i o n , 

commensurate human and f i n a n c i a l r e s o u r c e s , e x t e n s i v e 

knowledge of t h o s e s e c t o r s of government t h a t a f f e c t them 

and t h e i r c l i e n t s as i n s t i t u t i o n s t h a t rank t h e h i g h e s t i n 

terms of e f f e c t i v e n e s s . " 5 3 I t i s i n t h i s c a t e g o r y t h a t 

J i m Forbes (who u n d e r t o o k an a n a l y s i s o f i n s t i t u t i o n s and 

i n f l u e n c e groups i n Canadian farm and f o o d p o l i c y ) p l a c e s 

o r g a n i z a t i o n s such as P a l l i s e r Wheat Growers and, as 

a l r e a d y d i s c u s s e d , another Lang endorsed o r g a n i z a t i o n , t h e 

Canada G r a i n s C o u n c i l . 

T a b l e 14: Farm O r g a n i z a t i o n s and t h e Crow R a t e . 1980 

Western A g r i c u l t u r a l C o n f e r e n c e (WAC): 

O r g a n i z a t i o n 

U n i t e d G r a i n Growers 
UNIFARM 
Saskatchewan F e d e r a t i o n of 

A g r i c u l t u r e 
Three P r a i r i e Wheat P o o l s 

Membership 

90,000 
30,000 

30,000 
150.000 
300,000 

Crow P o s i t i o n 

D i r e c t Government s u b s i d y 
t o R a i l w a y s . P r o d u c e r s to 
pay n e g o t i a t e d s h a r e of 
i n f l a t i o n . 

P r a i r i e Farm Commodity C o a l i t i o n (PFCC): 

O r g a n i z a t i o n Membership 

A l b e r t a C a t t l e Commission 42,000 
B a r l e y Growers 1,000 
F l a x Growers 500 
P a l l i s e r 2,200 
Rapeseed A s s o c i a t i o n s 1,650 
Sask. S t o c k Growers 8,000 
M a n i t o b a C a t t l e A s s o c i a t i o n s 12,000 
A l b e r t a Hog P r o d u c e r s 1.000 

68,350 

Crow P o s i t i o n 

P r o d u c e r s t o pay r a i l w a y 
f u l l c o s t s . Government to 
pay s u b s i d y d i r e c t l y t o 
p r o d u c e r s . 
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N a t i o n a l Farmers U n i o n : 

O r g a n i z a t i o n Membership Crow P o s i t i o n 

Western Wing 4,000 R e t a i n 1899 r a t e 
and no s u b s i d y 
t o R a i l w a y s 

On t h e n a t i o n a l f r o n t PFCC r e c e i v e d s u p p o r t from the 

90,000 member Canadian C a t t l e m e n ' s A s s o c i a t i o n i n a d d i t i o n 

t o i t s s u p p o r t from t h e v a r i o u s commodity a s s o c i a t i o n s 

such as c o a l , p o t a s h and s u l p h u r embraced under t h e t i t l e 

Task F o r c e on Canada's C r i s i s i n R a i l T r a n s p o r t a t i o n . WAC 

r e c e i v e d s u p p o r t from t h e l a r g e s t a g r i c u l t u r a l o r g a n i z a t i o n 

i n Canada - t h e Canadian F e d e r a t i o n o f A g r i c u l t u r e (CFA) 

bu t , as t i m e w i l l show, t h i s o r g a n i z a t i o n became t h e l e a s t 

i n f l u e n t i a l of a l l t h e o r g a n i z a t i o n s . T h i s d e m o n s t r a t e s 

t h e weakness o f n a t i o n a l o r g a n i z a t i o n s w h i c h r e p r e s e n t 

b r oad and m u l t i - r e g i o n a l p e r s p e c t i v e s . When f o r c e d t o 

t a k e a s t a n d on an i s s u e w h i c h a f f e c t s d i f f e r e n t r e g i o n s 

and d i f f e r e n t a g r i c u l t u r e s e c t o r s , t h e CFA was re n d e r e d 

h e l p l e s s . 

The N a t i o n a l Farmers U n i o n r e c e i v e d s u p p o r t from t h e 

Can a d i a n Labor Congress w h i c h p r o v i d e d f i n a n c i a l s u p p o r t 

i n what i t saw as a c l a s s s t r u g g l e . 
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However, t h e key p l a y e r i n t h e b a t t l e was Saskatchewan 

Wheat P o o l (SWP) w i t h "70,000 members". A s o l i d p o s i t i o n 

as t h e p r a i r i e s * l a r g e s t g r a i n - h a n d l i n g company and a c c e s s 

t o t h e p r o v i n c i a l government and f e d e r a l p o l i t i c i a n s g i v e s 

t h e P o o l tremendous c l o u t i n farm p o l i c y d e b a t e . 5 4 

O t t o Lang was one of t h o s e who agreed t h a t 

Saskatchewan Wheat P o o l has c l o u t . Lang b e l i e v e s t h a t i t 

was Wheat P o o l P r e s i d e n t Ted T u r n e r who opposed him i n 

1975 t o s t a r t t h e debate on Crow Rate r e f o r m . 5 5 As a 

r e s u l t , Mr. Lang found i t d i f f i c u l t t o c o n t r o l t h e agenda 

on t h e i s s u e s . Mr. T u r n e r ' s o p p o s i t i o n a u t o m a t i c a l l y 

b rought WAC o v e r t o h i s s i d e i n o p p o s i t i o n t o any changes 

t o t h e Crow R a t e . 

W h i l e WAC c o u l d c e r t a i n l y p o i n t t o i t s t o t a l 

membership t o w i n t h e numbers game, i t became a h o l l o w 

v i c t o r y . I t was v i r t u a l l y i m p o s s i b l e t o a c t u a l l y s t a t e 

how many p r o d u c e r s s u p p o r t e d e i t h e r WAC o r PFCC s i n c e 

t h e r e were so many o v e r - l a p p i n g o r g a n i z a t i o n s . For 

example i t was p o s s i b l e t o b e l o n g t o as many as t h r e e or 

more o r g a n i z a t i o n s i n b o t h WAC and PFCC. Who r e a l l y 

r e p r e s e n t s w e s t e r n f a r m e r s ? That was a d i f f i c u l t q u e s t i o n 

f o r p o l i c y makers i n Ottawa t o answer. 
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The next s e c t i o n examines t h e membership h i s t o r y of 

th e f o u r major g r a i n c o o p e r a t i v e s i n w e s t e r n Canada (1982) 

t o show t h e e x t e n t o f d u p l i c a t i o n o f membership. 

I n w e s t e r n Canada g r a i n f a r m e r s have t h e o p t i o n of 

s e l l i n g t h e i r g r a i n t o e i g h t major g r a i n companies. 

Saskatchewan Wheat P o o l , U n i t e d G r a i n Growers, A l b e r t a 

Wheat P o o l and M a n i t o b a P o o l E l e v a t o r s a r e producer-owned 

c o o p e r a t i v e s w h i c h c o n t r o l about 75 per c e n t o f t h e 

p r i m a r y e l e v a t o r o p e r a t i n g u n i t s . The r e m a i n i n g 25 per 

c e n t of t h e o p e r a t i n g u n i t s a r e c o n t r o l l e d by 

p r i v a t e l y - o w n e d g r a i n companies. 

A p r o d u c e r member i s d e f i n e d as a farmer who makes a 

c o n s c i o u s d e c i s i o n t o purch a s e a minimum number of s h a r e s 

i n a c o o p e r a t i v e . I n t h e case o f Saskatchewan Wheat P o o l 

(SWP) t h e minimum number o f sh a r e s i s f i v e s h a r e s v a l u e d 

a t $5 p er s h a r e , up from one $1 sh a r e i n 1975. To become 

a member i n U n i t e d G r a i n Growers (UGG) a farme r must 

p u r c h a s e one C l a s s B $5 sh a r e w h i c h i s r e f e r r e d t o as a 

v o t i n g s h a r e . UGG C l a s s A s h a r e s a r e i n v e s t m e n t s h a r e s 

w h i c h do not c a r r y v o t i n g r i g h t s . 

A c t i v e p a t r o n s a r e d e f i n e d as f a r m e r s who have 

c o n d u c t e d b u s i n e s s w i t h a c o o p e r a t i v e w i t h i n t h e p a s t y e a r 
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or two. Commercial a c t i v i t y i n c l u d e s s e l l i n g g r a i n t o a 

company and/or p u r c h a s i n g farm s u p p l i e s . 

The d i f f e r e n c e between t o t a l members and a c t i v e 

members i s m a i n l y due. t o r e t i r e d f a r m e r s who a r e not 

c o m m e r c i a l l y a c t i v e but c o n t i n u e t o h o l d a membership. I n 

t h e c a s e o f SWP, r e t i r e d f a r m e r s can w i t h d r a w a l l e q u i t y 

down t o a minimum of $25 w h i c h i s r e t a i n e d by t h e company 

t o c o v e r t h e c o s t of p u b l i c a t i o n s r e c e i v e d by r e t i r e d 

f a r m e r s . Upon t h e d e a t h of a SWP member t h e member's 

e s t a t e r e c e i v e s t h e b a l a n c e o f t h e e q u i t y and t h e member's 

name i s removed from t h e membership l i s t . A s i m i l a r 

membership t e r m i n a t i o n p r o c e d u r e i s f o l l o w e d by U n i t e d 

G r a i n Growers. N o r m a l l y t h e r e i s o n l y one membership 

r e p r e s e n t i n g b o t h a farmer and spouse. 

A non-member farmer can s e l l g r a i n t o a c o o p e r a t i v e 

w i t h o u t h o l d i n g a membership b u t , i n t h e case of SWP, a 

farm e r must be a member i n o r d e r t o r e c e i v e p a t r o n a g e 

d i v i d e n d s . I n t h e case of UGG p a t r o n a g e d i v i d e n d s a r e 

p a i d t o b o t h members and non-members on an e q u a l b a s i s . 

The s i m p l i s t i c way t o l o o k a t p r o d u c e r membership 

numbers i s t o assume t h a t t h e sum o f t h e f o u r c o - o p e r a t i v e s 

would approach t h e t o t a l number of CWB p e r m i t h o l d e r s i n 
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w e s t e r n Canada. U n f o r t u n a t e l y i t i s not t h a t s i m p l e . 

As shown i n Table 14 t h e t o t a l p r o d u c e r memberships of 

th e f o u r c o - o p e r a t i v e s i n 1980-81 was about 259,348 as 

compared t o 142,862 CWB p e r m i t h o l d e r s , w h i c h produces a 

r a t i o o f 1.82. T h i s r a t i o means t h a t on t h e average each 

f a r m e r r e l a t i o n s h i p i s t h e r a t i o o f t o t a l a c t i v e p a t r o n s 

t o p e r m i t h o l d e r s ( i . e . 200,881/142,862) o r 1.4. 

T h e r e f o r e , on average, each a c t i v e farmer h o l d s 1.4 

memberships. I f " i m p l i e d memberships" were i n c l u d e d i n 

th e above r a t i o s , t o t a k e i n t o account f a r m e r s who d e a l 

w i t h p r i v a t e l y owned g r a i n companies, t h e number of 

memberships per farmer would be even h i g h e r . 

Based on t h i s e v i d e n c e i t i s r e a s o n a b l e t o c o n c l u d e 

t h a t t h e r e a r e at l e a s t 40 per c e n t more g r a i n c o o p e r a t i v e 

memberships t h a n a c t u a l f a r m e r s i n w e s t e r n Canada. 

As w i l l be examined i n t h e next c h a p t e r t h e r e were 

few p r o d u c e r s who r e a l l y u n d e r s t o o d t h e s i g n i f i c a n c e of 

t h e p o l i c y d i f f e r e n c e s between WAC and PFCC. However, 

t h e r e was no doubt t h a t i n 1980 t h e Crow Rate had become a 

p u b l i c p o l i c y i s s u e and not even t h e e x e c u t i v e of t h e 

Saskatchewan Wheat P o o l c o u l d t u r n o f f t h e debate on t h e 

Crow R a t e . Table 15 o u t l i n e s t h e i n i t i a l n e g o t i a t i n g 
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p o s i t i o n s on Crow of WAC and PFCC. 

On November 21, 1980 a t an h i s t o r i c m eeting i n R e g i n a , 

SWP d e l e g a t e s i n a move, no doubt d e s i g n e d l a r g e l y t o save 

t h e company from b e i n g f u r t h e r i s o l a t e d and perhaps 

i g n o r e d i n t h e growing d e b a t e 5 6 , v o t e d 122-22 t o s u p p o r t a 

compromise p r o p o s a l on t h e Crow Rate. W i t h i n t h e c o n t e x t 

of h i s own s t r a t e g y , T r a n s p o r t M i n i s t e r P e p i n would say "I 

knew from t h a t p o i n t i n time a Crow Rate s o l u t i o n was 

n e g o t i a b l e " . 5 7 

I t was a g a i n s t t h e background o f t h e s e s e c t o r i a l 

d i f f e r e n c e s t h a t t h e p r o v i n c i a l P r e m i e r s and t h e Prime 

M i n i s t e r o f Canada found t h e m s e l v e s , i n 1980, d i s c u s s i n g 

t h e nuances o f an 1899 r a i l f r e i g h t r a t e w h i l e t h e i r 

c o u n t e r p a r t s i n o t h e r c o u n t r i e s were i n v o l v e d i n ex a m i n i n g 

t h e w o r l d o f t h e m i c r o - c h i p . 
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Page 1 of 4 

Table 14: Membership of Grain Handling Co-operatives 

MANITOBA/SASK/ALTA/B.C. 
Crop Y e a r UGG Membership T o t a l CWB P e r m i t 

H o l d e r s 

1959/60 - — 

1960/61 -
1961/62 - -
1962/63 54,700 -
1963/64 54,000 - ' 
1964/65 54,760 210,630 
1965/66 55,650 204,552 
1966/67 54,483 197,631 
1967/68 54,282 190,986 
1968/69 54,737 189,532 
1969/70 56,142 188,674 
1970/71 58,063 180,830 
1971/72 57,642 177,661 
1972/73 57,992 169,472 
1973/74 57,798 165,017 
1974/75 77,603 157,078 
1975/76 81,898 155,693 
1976/77 90,651 153,589 
1977/78 87,015 150,496 
1978/79 92,892 148,059 
1979/80 90,053 144,806 
1980/81 93,528 142,862 

70,600* 

*Estimated bases on weight average ratio of active to total membership of SWP 
& AWP 
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Page 2 o f 4 

T a b l e 14: Membership of G r a i n H a n d l i n g C o - o p e r a t i v e s 

ALBERTA/BRITISH COLUMBIA 
Crop Year CWB P e r m i t H o l d e r s AWP Membership 

1959/60 - -
1960/61 - -
1961/62 - 50,247 
1962/63 - -
1963/64 • - -
1964/65 73,718 -
1965/66 71,298 -
1966/67 69,226 -
1967/68 66,444 -
1968/69 66,358 52,646 
1969/70 65,738 52,337 
1970/71 62,462 49,857 
1971/72 61,389 51,057 
1972/73 57,401 54,203 
1973/74 55,662 55,032 
1974/75 51,744 55,963 
1975/76 51,224 56,590 
1976/77 50,856 55,880 
1977/78 48,615 56,375 
1978/79 47,925 56,705 
1979/80 47,212 57,324 
1980/81 46,801 57,446 

42,000* 

*Estimated bases on weight average ratio of active to total membership of SWP 
&AWP 
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Page 3 of 4 

T a b l e 14: Membership of G r a i n H a n d l i n g C o - o p e r a t i v e s 

SASKATCHEWAN 
Crop Year CWB P e r m i t H o l d e r s SWP Membership 

1959/60 
1960/61 
1961/62 
1962/63 -
1963/64 
1964/65 97,957 
1965/66 95,391 
1966/67 92,343 
1967/68 89,645 
1968/69 88,117 107,906 

64,382* 
1969/70 88,077 107,146 

73,125* 
1970/71 85,168 
1971/72 83,052 101,146 
1972/73 80,425 
1973/74 78,547 100,921 
1974/75 76,596 100,322 
1975/76 75,573 
1976/77 74,868 91,197 
1977/78 74,114 . 91,086 
1998/79 73,218 90,746 

71,770* 
1979/80 71,941 90,334 

73,259* 
1980/81 70,884 90,374 

70,281* 

^Estimated bases on weight average ratio of active to total membership of SWP 
& AWP 
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Page 4 of 4 

T a b l e 14: Membership of G r a i n H a n d l i n g C o - o p e r a t i v e s  
(Western Canada) 1959/60 t o 1980/81 

MANITOBA 
Crop Year CWB P e r m i t H o l d e r s MPE Membership 

1959/60 - 40,780 
1960/61 - -
1961/62 - -
1962/63 -
1963/64 - -
1964/65 38,955 -
1965/66 37,863 -
1966/67 36,062 -
1967/68 34,897 -
1968/69 35,057 25,000 
1969/70 34,859 -
1970/71 33,200 25,000 
1971/72 33,220 -
1972/73 31,646 -
1973/74 30,808 22,000 
1974/75 28,708 20,000 
1975/76 28,896 20,000 
1976/77 27,865 20,000 
1977/78 27,767 -
1978/79 26,916 -
1979/80 25,653 20,000 
1980/81 25,177 18,000* 

Source: Statistical Handbook - Canada Grains Council 1980-81. 
Telephone Interview with Mr. G. Moore, Agricultural Policy Advisor 
- Minister of External Affairs, August, 1984. 
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4.4.2 I n t e r g o v e r n m e n t a l C o n f l i c t s 

One o f t h e u n i q u e f e a t u r e s of t h e Crow Rate debate 

was t h a t i t was v i r t u a l l y i m p o s s i b l e f o r p o l i t i c i a n s t o 

e s t a b l i s h a " f e n c e - s i t t i n g " p o s i t i o n . L i n e s were b e i n g 

demarcated between k e e p i n g t h e Crow Rate or c h a n g i n g i t -

t h e r e was no m i d d l e ground. Even a p o s i t i o n t h a t would 

r e s u l t i n a s u b s i d y t o t h e r a i l w a y s f o r l o s s e s moving 

g r a i n would not a d dress t h e problem of t h e p r o c e s s i n g and 

meat i n d u s t r i e s . 

T h i s s i t u a t i o n l e d t o c o n f l i c t s among t h e f o u r 

w e s t e r n p r o v i n c e s and t o a b a s i c p o l i c y d i f f e r e n c e between 

two f e d e r a l M i n i s t e r s . I t had become t r a d i t i o n a l f o r t h e 

t h r e e p r a i r i e P r e m i e r s adamantly t o oppose any t a m p e r i n g 

w i t h t h e Crow R a t e . For example, t h e i s s u e c o u l d not even 

be r a i s e d a t t h e Western Economic O p p o r t u n i t i e s C o n f e r e n c e 

i n 1973 but e v e n t s a l r e a d y d i s c u s s e d would change t h a t . 

The most n o t a b l e d e p a r t u r e from t h e h i s t o r i c a l p o s i t i o n 

was A l b e r t a . S i n c e t h e e x i s t e n c e o f t h e . Crow Rate 

d i s c r i m i n a t e d a g a i n s t t h e meat i n d u s t r y and s i n c e t h e meat 

i n d u s t r y was c e n t r e d i n A l b e r t a , t h e government o f A l b e r t a 

found i t s e l f i n a p o s i t i o n where i t had t o d e p a r t from a 

p o s i t i o n o f o p p o s i n g any change t o t h e Crow Rate t o one of 

not o n l y s u p p o r t i n g payments t o o f f s e t r a i l w a y l o s s e s but 
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a l s o t h a t t h e s e payments be made d i r e c t l y t o p r o d u c e r s 

r a t h e r t h a n r a i l w a y s . The l a r g e s t g r a i n h a n d l i n g company 

i n t h e p r o v i n c e , t h e A l b e r t a Wheat P o o l , was a d o p t i n g a 

much more l i b e r a l p o l i c y i n g r a i n m a t t e r s and was p u t t i n g 

d i s t a n c e between i t s e l f and i t s more o r t h o d o x c o u n t e r p a r t 

t h e Saskatchewan Wheat P o o l . 

I n t u r n , t h e government of B r i t i s h Columbia s u p p o r t e d 

change t o t h e Crow Rate because i t r e c o g n i z e d t h a t t h e 

r a i l w a y s would not commit the m s e l v e s t o t h e m assive 

u p g r a d i n g of t h e i r m a i n l i n e s t h r o u g h t h e mountains u n l e s s 

t h e i r revenue s i t u a t i o n was a d d r e s s e d . Any m ention of 

r a t i o n i n g r a i l s e r v i c e was u n a c c e p t a b l e t o t h e government 

of B r i t i s h Columbia s i n c e t h i s c o u l d a f f e c t B.C. lumber, 

copper and c o a l s h ipments. 

J u s t as n e c e s s i t y had d i c t a t e d t h e Crow Rate p o l i c i e s 

o f A l b e r t a and B r i t i s h Columbia so d i d i t d i c t a t e t h e 

p o l i c y o f Saskatchewan. T h i s p r o v i n c e , as t h e prime g r a i n 

p r o d u c i n g r e g i o n i n Canada, t o o k t h e p o s i t i o n t h a t under 

no c i r c u m s t a n c e s s h o u l d t h e p r o d u c e r s of g r a i n pay a 

h i g h e r f r e i g h t r a t e . T h i s p o s i t i o n d i d not change even 

a f t e r t h e P r o g r e s s i v e C o n s e r v a t i v e s won t h e e l e c t i o n on 

A p r i l 26, 1982. 
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I t i s s i g n i f i c a n t t o n o te t h a t i n 1982 t h e NDP 

c o n f i r m e d t h e i r r e - e l e c t i o n s t r a t e g y w i t h a major campaign 

t o oppose t h e f e d e r a l government's i n t e n t i o n t o change the 

Crow R a t e . The NDP b l i t z e d f a r m e r s w i t h m a i l , l e t t e r s , 

pamphlets and c o l o u r b r o c h u r e s c o s t i n g hundreds of 

thousands of d o l l a r s - d e s i g n e d t o d e f e a t f e d e r a l 

T r a n s p o r t M i n i s t e r Jean-Luc P e p i n ' s p l a n t o end t h e 

s t a t u t o r y r a t e s . 5 8 

C o n t a i n e d i n t h a t m a t e r i a l were s e v e r a l r e f e r e n c e s t o 

how b o t h t h e f e d e r a l C o n s e r v a t i v e Members of P a r l i a m e n t 

from w e s t e r n Canada and t h e A l b e r t a P r o v i n c i a l 

C o n s e r v a t i v e s s u p p o r t e d changes t o t h e Crow Rate. For 

example, t h e NDP i n c l u d e d a Canadian p r e s s r e f e r e n c e w h i c h 

r e p o r t e d t h a t " . . . A l b e r t a A g r i c u l t u r e M i n i s t e r D a l l a s 

Schmidt and Hugh P l a n c h e , M i n i s t e r o f Economic Development, 

agreed i n a s t atement t h a t t h e f e d e r a l government i s 

assuming i t s r e s p o n s i b i l i t y t o change t h e r a t e s " . 5 9 

Opposing A l a n B l a k e n e y i n t h e e l e c t i o n was G rant 

D e v i n e an a g r i c u l t u r a l economist from t h e U n i v e r s i t y of 

Saskatchewan. The NDP had a f i e l d day i n i d e n t i f y i n g 

r e f e r e n c e s made by Dr. Devine as an academic t o d emonstrate 

h i s s u p p o r t f o r Crow Rate change. 
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For example, i n J u l y 1978 Mr. Devine w r o t e " . . . t h e 

Crow Rate may not be i n t h e p u b l i c i n t e r e s t " . H i s 

a r t i c l e 6 0 blamed t h e Crow Rate f o r r e t a r d i n g t h e growth of 

w e s t e r n Canada. 

I n i t s own campaign l i t e r a t u r e t h e PC's r e f e r r e d t o 

t h e B l a k e n e y quotes on t h e Crow Rate d i s c u s s e d i n Chapter 

t h r e e . I n t u r n t h e PC p o s i t i o n was t h a t t h e Crow Rate 

must remain. I n o t h e r words Mr. D e v i n e , t h e p o l i t i c i a n , 

r e v e r s e d h i m s e l f c o m p l e t e l y on t h e Crow Rate from 

P r o f e s s o r D e v i n e . 

On A p r i l 26, 1982 t h e PC's won a l a n d s l i d e v i c t o r y , 

w i n n i n g 56 o f t h e 64 s e a t s . Once a g a i n t h e Can a d i a n 

e l e c t o r a l system had f a i l e d . The Devine government won 

o n l y 55 per c e n t o f t h e v o t e but t h i s per cent a g e produced 

over 90 per c e n t o f t h e s e a t s . 

G i v e n t h a t i n 1982 t h e NDP depended on t h e r e s t o r a t i o n 

o f t h e Crow Rate as i t s p l a t f o r m t o get r e - e l e c t e d , i s i t 

p o s s i b l e t o i n t e r p r e t t h e r e s u l t s o f t h e e l e c t i o n as a 

v o t e i n f a v o u r o f c h a n g i n g t h e Crow Rate? 

I t would be wrong t o make such an i n t e r p r e t a t i o n 

g i v e n t h a t a v o t e f o r t h e PCs c o u l d a l s o be i n t e r p r e t e d t o 
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be a v o t e a g a i n s t Crow Rate changes. I n f a c t l e s s t h a n 48 

hours a f t e r t h e e l e c t i o n P r e m i e r - e l e c t G rant Devine i s s u e d 

a s t a t e m e n t d e c l a r i n g " . . . t h a t f a r m e r s i n Saskatchewan can 

not a f f o r d t o pay more f o r t r a n s p o r t a t i o n because in d e e d 

t h e y a r e p a y i n g a g r e a t d e a l " . 6 1 

The e l e c t i o n of a new government d i d not r e s u l t i n a 

change i n t h e p o s i t i o n of t h e Government of Saskatchewan 

i n t h e Crow d e b a t e . However, i t i s s i g n i f i c a n t t o o b s e r v e 

t h a t t h e NDP f a i l e d i n i t s r e - e l e c t i o n b i d d e s p i t e making 

i t s o p p o s i t i o n t o Crow Rate change as i t s main s t r a t e g y . 

T h i s can be p a r t i a l l y e x p l a i n e d by t h e f a c t o f the 

o f f i c i a l PC p o s i t i o n on Crow and by t h e r e a l i z a t i o n t h a t , 

w h i l e t h e r e s t i l l i s a r u r a l b i a s i n terms o f s e a t s i n t h e 

Saskatchewan l e g i s l a t u r e , t h e p o p u l a t i o n i s p r e d o m i n a n t l y 

u r b a n . Even more i n t e r e s t i n g was t h e f a c t t h a t t h e NDP 

s t r o n g h o l d was i n t h e urban a r e a s where knowledge of t h e 

Crow Rate was m i n i m a l . However, one can argue t h a t i n 

1982 i t was no l o n g e r p o s s i b l e t o get r e - e l e c t e d i n t h e 

p r o v i n c e o f Saskatchewan s o l e l y by o v e r - e m p h a s i z i n g t h e 

i m p o r t a n c e o f f r e i g h t r a t e d i s c r i m i n a t i o n , a l l e g e d o r 

o t h e r w i s e . 

The A l b e r t a PC p o s i t i o n on t h e Crow Rate a l s o came 

under a t t a c k from t h e NDP government i n M a n i t o b a . I n an 
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a d v e r t i s i n g supplement i n v a r i o u s newspapers, M a n i t o b a 

r a i s e d a number o f c o n c e r n s over t h e impact on t h a t 

p r o v i n c e i f t h e Crow Rate was changed. I n r e f e r e n c e t o t h e 

p o t e n t i a l f o r i n c r e a s e d l i v e s t o c k p r o d u c t i o n and p r o c e s s i n g , 

i f t h e Crow Rate was changed, M a n i t o b a t o o k t h e p o s i t i o n 

t h a t "...even i f i t was p o s s i b l e t o expand t h e w e s t e r n 

l i v e s t o c k base A l b e r t a s t a n d s t o g a i n t h e m o s t " . 6 2 I n 

o t h e r words t h e government o f M a n i t o b a t o o k t h e p o s i t i o n 

t h a t p r o v i n c i a l g a i n was more i m p o r t a n t t h a n g a i n f o r t h e 

p r a i r i e r e g i o n ; T h i s i s a n o t h e r example o f d e c l i n i n g 

p r a i r i e r e g i o n a l i s m and an u n f o r t u n a t e r e s u l t o f t h e 

f e d e r a l s t r u c t u r e . 

As l o n g as t h e p r a i r i e governments c o u l d f i n d an i s s u e 

t o " a t t a c k " Ottawa, t h e concept of p r a i r i e o r w e s t e r n 

a l i e n a t i o n c o u l d be c i t e d . However t h e Crow Rate i s s u e , as 

a s p e c i f i c i s s u e and not as an a s p e c t of p r a i r i e r h e t o r i c , 

f o r c e d a l l f o u r w e s t e r n governments t o t a k e a s t a n d . 

A l b e r t a (PC) and B r i t i s h Columbia (SC) s u p p o r t e d an a c t u a l 

change i n t h e Crow Rate. M a n i t o b a (NDP) and Saskatchewan 

(PC) were opposed t o any i n c r e a s e i n t h e Crow R a t e . 

4 . 4 . 3 I n t r a q o v e r n m e n t a l C o n f l i c t 

As d i s c u s s e d i n Ch a p t e r two, C a b i n e t s o l i d a r i t y has 
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e v o l v e d i n Canada over t h e l a s t t h i r t y y e a r s , t o a p o i n t 

where i t i s an e x c e p t i o n t o w i t n e s s two o r more f e d e r a l 

C a b i n e t M i n i s t e r s a d o p t i n g o p p o s i n g p o s i t i o n s on an i s s u e 

i n p u b l i c . A g a i n j u s t as t h e Crow Rate i s s u e f o r c e d t h e 

w e s t e r n p r o v i n c i a l governments t o t a k e d i f f e r e n t 

p o s i t i o n s , a s i m i l a r c o n f l i c t d e v e l o p e d between two 

f e d e r a l C a b i n e t M i n i s t e r s . 

The 1980 f e d e r a l e l e c t i o n w h i c h r e s u l t e d i n o n l y two 

L i b e r a l s b e i n g e l e c t e d i n w e s t e r n Canada ( b o t h l o c a t e d i n 

Winnipeg) f o r c e d t h e Prime M i n i s t e r t o a p p o i n t a number of 

n o n - e l e c t e d S e n a t o r s t o C a b i n e t p o s i t i o n s . W i t h o u t such 

an approach t h e p r o v i n c e o f Saskatchewan would not be 

r e p r e s e n t e d i n t h e C a b i n e t . T h i s i s a n o t h e r example of 

d e c l i n i n g p r a i r i e r e g i o n a l i s m . Today i t i s e x p e c t e d t h a t 

e v e r y p r o v i n c e , r a t h e r t h a n a r e g i o n , be r e p r e s e n t e d a t 

t h e f e d e r a l C a b i n e t t a b l e , even i f t h e r e a r e no e l e c t e d 

members from a s p e c i f i c p r o v i n c e . 

I t i s not c l e a r on what b a s i s S e n a t o r Hazen Argue was 

chosen o v e r S e n a t o r Dave S t u a r t ( f o r m e r l e a d e r o f t h e 

p r o v i n c i a l L i b e r a l P a r t y ) o r S e n a t o r S i d Buckwald (a 

former Mayor of S a s k a t o o n ) , b o t h l i f e t i m e l i b e r a l s . 

S e n a t o r Argue r a n f o r t h e NDP l e a d e r s h i p a g a i n s t Tommy 

Do u g l a s , l o s t and s w i t c h e d t o t h e L i b e r a l s . He u l t i m a t e l y 
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l o s t h i s s e a t i n Saskatchewan and was a p p o i n t e d t o t h e 

Senate. On March 3, 1980 he was a p p o i n t e d M i n i s t e r 

R e s p o n s i b l e f o r t h e Canadian Wheat Bo a r d , a p o s i t i o n 

c o v e t e d by A g r i c u l t u r e M i n i s t e r W h e l a n . 6 3 As w i l l become 

s i g n i f i c a n t , p r i o r t o 1980 b o t h O t t o Lang and 

Don Mazankowski h e l d t h e Wheat Board p o r t f o l i o w h i l e 

s e r v i n g as T r a n s p o r t M i n i s t e r because o f t h e emphasis t h a t 

a t r a n s p o r t M i n i s t e r had t o d e v o t e t o g r a i n h a n d l i n g and 

t r a n s p o r t a t i o n m a t t e r s . The d e c i s i o n by Prime M i n i s t e r 

Trudeau t o break t h i s p a t t e r n and t o a p p o i n t a former 

member of t h e NDP p a r t y t o t h e Wheat Board p o s i t i o n would 

cause Mr. P e p i n s e r i o u s problems i n t h e f u t u r e . 

S e n a t o r Argue i n i t i a l l y opposed any change t o t h e 

Crow Rate and even adopted t h e t r a d i t i o n a l a n t i - C P R theme 

of t h e NDP and i t s r e s i s t a n c e t o i n c r e a s e d s u b s i d y 

payments t o t h e r a i l w a y s ' . He b e l i e v e d t h e r a i l w a y s ' had 

o t h e r ways o f r a i s i n g money such as i n c r e a s i n g r a t e s on 

n o n - g r a i n c o m m o d i t i e s . S e n a t o r Argue never made t h a t 

s t a t e m e n t b e f o r e r e p r e s e n t a t i v e s o f t h e c o a l , s u l p h u r and 

p o t a s h s e c t o r w h i c h b e l i e v e d t h a t t h e f r e i g h t r a t e s on 

b u l k commodities were a l r e a d y h i g h e r t h a n r e q u i r e d because 

of t h e n e c e s s i t y t o o f f s e t t h e r a i l w a y s ' l o s s e s moving 

g r a i n . 
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S e n a t o r Argue and T r a n s p o r t M i n i s t e r Jean-Luc P e p i n 

were on a c o l l i s i o n c o u r s e . S e n a t o r Argue's s t a f f 

c o u n t e r e d e v e r y d r a f t Memorandum t o C a b i n e t p r e p a r e d by 

t h e Department of T r a n s p o r t w i t h one o f t h e i r own. 

S e n a t o r Argue made s e v e r a l p u b l i c speeches v o i c i n g h i s 

c o n c e r n about t a m p e r i n g w i t h t h e Crow R a t e s . I n s u p p o r t 

of Saskatchewan, and i n d e f i a n c e o f t h e government of 

A l b e r t a , he i s s u e d a p r e s s r e l e a s e d i s m i s s i n g t h e impact 

of c h a n g i n g t h e Crow Rate t o a s s i s t t h e l i v e s t o c k and 

p r o c e s s i n g i n d u s t r i e s i n w e s t e r n C a n a d a . 6 4 

B o t h M i n i s t e r s a d d r e s s e d t h e f a l l (1981) A n n u a l 

M e e t i n g o f Saskatchewan Wheat P o o l i n R e g i n a . S e n a t o r 

Argue t o l d t h e d e l e g a t e s t h a t "...he doubted t h e r a i l w a y s 

must r a i s e g r a i n r a t e s t o get t h e c a p i t a l t h e y need t o 

b u i l d c a p a c i t y t o move the e x p e c t e d i n c r e a s e i n b u l k 

c o m m o d i t i e s " . 6 5 The f o l l o w i n g day Mr. P e p i n t o l d t h e 

d e l e g a t e s " . . . t h a t r a i l w a y s had t o be p r o v i d e d compensatory 

r a t e s w h i c h would mean i n c r e a s i n g t h e c o s t t o f a r m e r s , so 

t h a t t h e r a i l w a y s can get t h e c a p i t a l r e q u i r e d t o complete 

e x p a n s i o n p r o j e c t s " . 6 6 

D u r i n g Mr. P e p i n ' s speech, members of t h e N a t i o n a l 

Farmers U n i o n paraded t h r o u g h t h e h a l l w a y o f t h e H o t e l 

Saskatchewan s h o u t i n g "Keep t h e Crow - L e t P e p i n Go". 
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D e s p i t e t h i s d e m o n s t r a t i o n and d e s p i t e t h e remarks of 

Sen a t o r Argue, t h e d e l e g a t e s approved ( a l b e i t by a s l i m 

margin) a m o t i o n t o n e g o t i a t e f u t u r e i n f l a t i o n a r y r a i l 

c o s t i n c r e a s e s as p a r t o f an o v e r a l l s o l u t i o n t o t h e Crow 

R a t e . 6 7 

I r o n i c a l l y , S e n a t o r Argue d i d more t o a s s i s t t h e 

change i n t h e Crow Rate t h a n he d i d t o oppose i t s i n c e he 

was u n a b l e t o d e v e l o p a p o s i t i o n w h i c h c o u l d w i t h s t a n d 

s c r u t i n y . F o r example, h i s p r e s s r e l e a s e on l i v e s t o c k was 

d i s m i s s e d as i n a c c u r a t e and i r r e s p o n s i b l e . An e d i t o r i a l 

i n t h e Winnipeg Free Press d e s c r i b e d h i s argument a g a i n s t 

c h a n g i n g t h e Crow Rate "...as t h e w o r s t of a l o n g l i n e of 

bad arguments p r e s e n t e d by t h e west's n o n - e l e c t e d spokesmen 

i n O t t a w a " . 6 8 

S e n a t o r Argue d i d b e l i e v e h i s o p p o s i t i o n t o any 

changes t o t h e crow Rate had s u p p o r t from b o t h t h e 

Canad i a n Wheat Board and t h e Saskatchewan Wheat P o o l . 

However, Saskatchewan Wheat P o o l P r e s i d e n t , Ted T u r n e r , 

w h i l e o p p o s i n g any i n c r e a s e d r a t e s t o p r a i r i e p r o d u c e r s ; 

d i d b e l i e v e t h a t t h e P o o l s h o u l d be a t t h e b a r g a i n i n g 

t a b l e . 6 9 S i n c e P o o l p o l i c y r e q u i r e s a v o t e o f t w o - t h i r d s 

t o c a r r y a m o t i o n , Mr. T u r n e r ' s s u p p o r t t o a t l e a s t hear 

Mr. P e p i n ' s o f f e r was c r u c i a l i n c a r r y i n g t h e v o t e and i n 

t u r n d e f e a t i n g S e n a t o r Argue. 
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Summa r v 

The purpose o f t h i s c h a p t e r i s t o p r o v i d e a 

h i s t o r i o g r a p h y o f t h e Crow Rate showing how i t s l o n g e v i t y 

came t o be seen by many o f t h e p r o v i n c e s as a major 

c o n c e s s i o n o f C o n f e d e r a t i o n . N o t w i t h s t a n d i n g t h e s e 

h i s t o r i c a l r o o t s , t h e c h a p t e r o u t l i n e s t h e changes t h a t 

were made t o t h e Crow Rate Agreement o v e r t i m e and a l s o 

documents t h e changes t o p r a i r i e a g r i c u l t u r e t h a t t o o k 

p l a c e w h i l e t h e Crow Rate f r e i g h t t a r i f f was i n p l a c e . 

The c h a p t e r p r o v i d e s i n s i g h t i n t o t h e p e r i o d between 

1970-1980 when t h e g r a i n t r a n s p o r t system reached a c r i s i s 

p o i n t . The Crow Rate i s i d e n t i f i e d as one o f t h e r o o t 

causes of t h a t c r i s i s . An e x a m i n a t i o n was made of t h e 

p o l i c y r e s p o n s e s from t h e f e d e r a l and p r o v i n c i a l 

governments w h i c h r e s u l t e d i n many c o s t l y and ad hoc 

programs t o meet t h e c r i s i s . 

S p e c i a l a t t e n t i o n i s g i v e n t o t h e p e r i o d o f change 

( e a r l y 1 9 8 0 s ) , d u r i n g w h i c h p e r i o d t h e Crow Rate became a 

n a t i o n a l i s s u e . R a i l w a y l o s s e s were i d e n t i f i e d i n t h e 

1970s and s i g n i f i c a n t l y , t h e y were g e n e r a l l y a c c e p t e d by 

g r a i n p r o d u c e r s and governments as t h e major problem f o r 

b o t h g r a i n p r o d u c e r s and s h i p p e r s of b u l k c o m m o d i t i e s . 
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The r a i l w a y s ' i n d i c a t e d t h a t s i g n i f i c a n t added c a p a c i t y 

was r e q u i r e d t o move a n t i c i p a t e d i n c r e a s e d volumes of a l l 

commodities t o e x p o r t p o s i t i o n . However, t h e r a i l w a y s ' 

t o o k t h e p o s i t i o n t h a t w i t h o u t r e s o l u t i o n o f t h e Crow 

R a t e , t h i s work c o u l d not be u n d e r t a k e n . The r a i l w a y s ' 

were e x p e c t e d t o be l o s i n g up t o one b i l l i o n d o l l a r s a 

y e a r by 1990 i f no changes were made. I n a d d i t i o n , WESTAC 

p r e d i c t e d t h a t i f added c a p a c i t y was not a v a i l a b l e t o the 

w e s t e r n r a i l network, t h e r e g i o n c o u l d l o s e a b i l l i o n 

d o l l a r s a y e a r because of f a i l u r e t o move n o n - g r a i n 

commodities t o e x p o r t p o s i t i o n . 

The c h a p t e r d i s c u s s e s how s o c i o - e c o n o m i c changes had 

changed t h e p o l i t i c a l map of a g r i c u l t u r e i n t h e p r a i r i e s 

w h i c h r e s u l t e d , f o r t h e f i r s t t i me i n 1974, i n t h e 

f o r m a t i o n o f a g r i c u l t u r a l o r g a n i z a t i o n s t o d e v e l o p 

consensus f o r change. The Saskatchewan Wheat P o o l meeting 

of November 21, 1980 a t w h i c h t h e d e l e g a t e s v o t e d t o 

s u p p o r t a compromise p r o p o s a l on t h e Crow R a t e , i s 

i d e n t i f i e d as one of t h e most s i g n i f i c a n t e v e n t s o f t h e 

Crow Rate r e f o r m p r o c e s s . 

The c o m p l e x i t y of and t h e need f o r c h a n g i n g t h e Crow 

Rate i s demonstrated i n t h e v a r i o u s i n t e r g o v e r n m e n t a l 

c o n f l i c t s and d i f f e r e n c e s among i n t e r e s t g roups. What was 
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l a c k i n g , was a p r o c e s s w h i c h c o u l d b r i n g about t h e 

n e c e s s a r y changes r e q u i r e d t o remove t h e d i s t o r t i o n s 

c aused by a g r a i n h a n d l i n g and t r a n s p o r t p o l i c y r o o t e d i n 

th e e a r l y p a r t o f t h e c e n t u r y . 

C a n a d i a n f e d e r a l i s m f a i l e d t o respond t o i s s u e s such 

as Crow Rate r e f o r m . I n l i e u of such a r e s p o n s e , t h e 

p o l i t i c a l system produced c o s t l y , ad hoc " s o l u t i o n s " such 

as, p u r c h a s e o f hopper c a r s , b r a n c h l i n e s u b s i d i e s and 

e x p e n s i v e r a i l r e p a i r . 

I t was not u n t i l t h e 1980s t h a t a p r o c e s s f o r 

ch a n g i n g t h e Crow Rate was d e v e l o p e d . The ne x t c h a p t e r 

o u t l i n e s t h a t p r o c e s s and why i t t o o k t h r e e y e a r s , a f t e r 

t h e f e d e r a l government announced i t s i n t e n t i o n s , t o 

produce a l e g i s l a t i v e change t o t h e Crow Rate. 
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CHAPTER FIVE 

STRATEGY DEVELOPMENT AND POLICY NEGOTIATION 
IN 

CANADIAN FEDERALISM 

5.0 I n t r o d u c t i o n 

T h i s c h a p t e r p r o v i d e s an a n a l y s i s o f t h e s t r a t e g y 

t h a t was d e v e l o p e d t o l a y t h e groundwork f o r l e g i s l a t i v e 

change o f t h e Crow Rate and c r i t i c a l l y a s s e s s e s t h e 

n e g o t i a t i o n p r o c e s s w h i c h produced t h e f i n a l p l a n t h a t was 

e v e n t u a l l y d e b a t e d i n P a r l i a m e n t . 

The c o m p e t i t i o n , i n t e r a c t i o n and debate t o o k p l a c e 

among f o u r major groups i n v o l v e d d u r i n g t h e s t r a t e g y 

development phase. P o l i t i c i a n s , b u r e a u c r a t s , i n t e r e s t 

groups and t h e media a l l attempted t o i n f l u e n c e each o t h e r 

and t h e Crow Rate r e f o r m package. T h i s i n t e r p l a y i s 

a n a l y z e d t o show t h e b a r r i e r s t o n a t i o n a l p l a n n i n g w i t h i n 

Canada's f e d e r a l s t r u c t u r e . 

The second p a r t o f t h e c h a p t e r i n v e s t i g a t e s how t h e 

Crow Rat e r e f o r m package was n e g o t i a t e d . I n c l u d e d i s a 

r e v i e w o f t h e P a r l i a m e n t a r y p r o c e s s o f t h e Crow Rate 

l e g i s l a t i o n . 
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5.1 C o n t e x t 

To f u l l y a p p r e c i a t e t h e dynamics t h a t t o o k p l a c e 

d u r i n g t h e n e g o t i a t i o n s over t h e Crow Rate between 1980 

and 1983, i t i s n e c e s s a r y t o a p p r e c i a t e t h e " n e g o t i a t i n g 

e n v i r o n m e n t " . 

E a r l i e r i n t h e t h e s i s i t was p o i n t e d out t h a t d u r i n g 

t h e p e r i o d between 1980 and 1983, Canada f a c e d s e v e r e 

economic problems such as h i g h unemployment and h i g h 

i n f l a t i o n but i n terms of t h e p r a i r i e a g r i c u l t u r a l r e g i o n , 

t h e economic i n d i c a t o r s e s t a b l i s h e d a p o s i t i v e n e g o t i a t i o n 

e n v i r o n m e n t . As i n d i c a t e d i n Figure 5: Grain Volume and Price of 

Wheat, t h r o u g h o u t t h e e n t i r e n e g o t i a t i o n p r o c e s s , g r a i n 

volumes and p r i c e s were not o n l y on t h e i n c r e a s e , but t h e y 

were e s t a b l i s h i n g r e c o r d l e v e l s . 

P a r t o f t h e argument t o c o n v i n c e p r o d u c e r s t h a t i t 

was i n t h e i r i n t e r e s t s t o pay h i g h e r f r e i g h t r a t e s was t h a t 

improved t r a n s p o r t a t i o n would f a c i l i t a t e c o n t i n u e d r e c o r d 

g r a i n movements. 1 There i s no doubt t h a t t h i s s e t of 

c i r c u m s t a n c e s c r e a t e d a p o s i t i v e environment f o r change. 

I t was t h e s e c o n d i t i o n s w h i c h tempered Saskatchewan Wheat 

P o o l P r e s i d e n t Ted T u r n e r ' s o v e r a l l p o s i t i o n and l e d him t o 

p a r t i c i p a t e i n n e g o t i a t i o n s f o r changes t o t h e Crow Rate. 
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F i g u r e 5: G r a i n Volumes and P r i c e o f Wheat, 1974-1985 
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5.2 N e g o t i a t i o n i n a F e d e r a l S t a t e 

T h i s s e c t i o n o u t l i n e s t h e s t r a t e g y and approach 

adopted by Jean Luc P e p i n t o r e s o l v e t h e Crow Rate 

problem. The major s o u r c e s f o r t h i s s e c t i o n i n c l u d e a s e t 

of Working Papers c o m p i l e d by Mr. P e p i n d u r i n g h i s t e n u r e as 

M i n i s t e r of T r a n s p o r t . The s e c t i o n w i l l a l s o draw on 

i n t e r v i e w s w i t h v a r i o u s f e d e r a l o f f i c i a l s who were 

i n v o l v e d i n t h e p r e p a r a t i o n of b r i e f i n g m a t e r i a l . 

5.2.1 P o l i c y F o r m u l a t i o n (The 'P e p i n ' Approach) 

On F e b r u a r y 10, 1981 Prime M i n i s t e r Trudeau t o l d 

t h e Ottawa c o r r e s p o n d e n t of t h e Western Producer i n a 

response t o a q u e s t i o n as whether a consensus e x i s t e d t o 

"move" on t h e Crow Rate. He r e p l i e d : 

" I t i s t r u e t h a t t h e p e o p l e I met thought t h a t 
t h e Crow Rate c o u l d . b e changed and i t would be 
a b e n e f i t t o t h e West but u n t i l t h a t p o s i t i o n 
h a s . . . v e r y s u b s t a n t i a l s u p p o r t i n t h e west and 
u n t i l i t i s s t a t e d u n e q u i v o c a l l y by n i c e p e o p l e 
who a r e p r e p a r e d t o put t h e i r l e a d e r s h i p on t h e 
l i n e , I would not have t h e f o l l y , o r courage i s 
th e word you might use, t o say I am g o i n g t o 
tamper w i t h t h e Crow. On some t h i n g s , I am 
p r e p a r e d t o g i v e l e a d e r s h i p but not i n c h a n g i n g 
t h e Crow." 2 
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G i v e n t h a t p o s i t i o n , we can o n l y s p e c u l a t e i f t h e 

Prime M i n i s t e r r e g r e t t e d h i s appointment of Mr. P e p i n t h e 

y e a r p r e v i o u s . 

The appointment o f Mr. P e p i n as T r a n s p o r t M i n i s t e r on 

March 3, 1980 was not n e c e s s a r i l y because t h e Prime 

M i n i s t e r p r e f e r r e d Mr. P e p i n f o r t h i s p o s i t i o n . Mr. 

Trudeau had h i s own agenda a f t e r he was r e - e l e c t e d and 

t h i s i n c l u d e d a n o ther attempt t o " r e p a t r i a t e " t h e 

c o n s t i t u t i o n . As i n d i c a t e d i n Chapter Three, t h e T r a n s p o r t 

M i n i s t r y has awesome r e s p o n s i b i l i t i e s and Mr. P e p i n 

b e l i e v e d t h a t , as a s t r o n g p r a c t i t i o n e r of c o - o p e r a t i v e 

f e d e r a l i s m and p r o v i n c i a l a u t h o r i t y , Mr. Trudeau wanted 

him " o c c u p i e d " d u r i n g t h e upcoming debate on t h e 

c o n s t i t u t i o n . G i v e n h i s background w i t h t h e P e p i n -

R o b a r t s Task F o r c e on Canadian U n i t y , Mr. P e p i n p r e f e r r e d 

t h e f e d e r a l - p r o v i n c i a l p o r t f o l i o but when Mr. Trudeau 

o f f e r e d him t h e t r a n s p o r t m i n i s t r y , Mr. P e p i n a d m i t t e d 

t h a t " i t was one o f t h e j o b s t h a t f l a s h e d t h r o u g h my 

m i n d " . 3 

I t was d u r i n g h i s term as co- c h a i r m a n o f t h e N a t i o n a l 

U n i t y Task F o r c e t h a t he r e a f f i r m e d h i s v i e w t h a t 

u n r e s o l v e d i s s u e s such as t h e Crow Rate caused s t r u c t u r a l 

problems and i n h i b i t e d t h e economic u n i o n o f t h e c o u n t r y . 
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"On t h a t t a s k f o r c e , I heard p e o p l e on t h e 
p r a i r i e s s a y i n g i t was ti m e t h e west s t o p s 
b e i n g used as hewers of wood and drawers of 
w a t e r . " 4 

I n r e sponse t o h i s q u e s t i o n as t o whether t h e Crow 

Rate was seen as p a r t of t h i s problem he hea r d a r e s p o n s e , 

" y e s , but t h e Crow Rate i s t h e o n l y t h i n g we ever 

e x t r a c t e d from t h e e a s t and we're not g o i n g t o g i v e i t 

up. " 5 

Mr. P e p i n , as i s customary w i t h new m i n i s t e r s , 

r e c e i v e d s e v e r a l i n - d e p t h b r i e f i n g s on v a r i o u s t r a n s p o r t 

i s s u e s from s e n i o r o f f i c i a l s of t h e F e d e r a l Department of 

T r a n s p o r t . Mr. P e p i n was i n t r i g u e d by t h e b r i e f i n g on 

g r a i n t r a n s p o r t a t i o n and saw i n t h e Crow Rate an immediate 

c h a l l e n g e ! G r a i n was not a new i s s u e t o Mr. P e p i n as he 

s e r v e d as b o t h M i n i s t e r of I n d u s t r y and M i n i s t e r 

R e s p o n s i b l e f o r t h e Wheat Board i n 1968. I t was i n 1969 

t h a t Mr. P e p i n f i r s t r e c o g n i z e d t h e need t o change t h e 

Crow Rate t o remove i t s ad v e r s e a f f e c t on w e s t e r n 

a g r i c u l t u r a l d i v e r s i f i c a t i o n . He was b r i e f e d on t h e s e 

m a t t e r s by Mac Runciman, P r e s i d e n t o f U n i t e d G r a i n Growers 

and L o m e P a r k e r S r . , P r e s i d e n t o f M a n i t o b a P o o l E l e v a t o r s . 

Mr. Runciman and L o m e P a r k e r J r . , as P r e s i d e n t of 

M a n i t o b a Farm Bureau, were spokesmen i n t h e e a r l y 1970s 
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f o r changes i n t h e Crow Rate. 

A Memorandum t o C a b i n e t was p r e p a r e d t o seek s u p p o r t 

t o n u r t u r e t h e emerging consensus f o r Crow Rate change 

t h r o u g h a p r o c e s s of i n t e n s i v e c o n s u l t a t i o n and 

n e g o t i a t i o n . I t was w i t h i n t h i s document t h a t Mr. P e p i n 

a c c e p t e d t h e b a s i c n e g o t i a t i n g s t a n c e o f t h e P r a i r i e Farm 

Commodity C o a l i t i o n . Table 15 o u t l i n e s t h e v a r i o u s 

p o s i t i o n s i n c l u d i n g t h o s e of PFCC, WAC and t h e f e d e r a l 

government on Crow Rate R e f o r m . 6 I t was a l s o a t t h i s t i m e 

t h a t Mr. P e p i n began c o n s u l t a t i o n s w i t h e a s t e r n m i n i s t e r s 

such as Eugene Whelan ( A g r i c u l t u r e ) and Andre O u e l l e t e 

(Consumer and C o r p o r a t e A f f a i r s ) . Mr. P e p i n was concerned 

t h a t any changes t o i n f r a s t r u c t u r e and r a i l w a y r a t e s i n 

Western Canada would have an impact ( r e a l o r p e r c e i v e d ) i n 

Quebec. I n t h i s he was ahead of h i s t e c h n i c a l a d v i s o r s 

who b e l i e v e d t h a t Quebec would not be impacted by t h e 

changes and t h u s would not become a major c r i t i c . 

Mr. P e p i n r e c e i v e d a commitment from h i s C a b i n e t 

c o l l e a g u e s t h a t i f he c o u l d demonstrate t h a t a consensus 

f o r change e x i s t e d t h e y would s u p p o r t a p l a n f o r change. 
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T a b l e 15: Summary o f B a s i c P o s i t i o n s on Crow Rat e 
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1. Railways to be 
Compensated 

X X X X X X X X X X X X X X X 

2. Payment to Railways X X X X X X X 0 X 

3. Payment to Producers X X X X X 

4. Inflationary costs to 
be shared by Producers 

0 X X X X 0 X X X X X X 

5. Extend Crow to Products X X X X X X X 

6. Performance Guarantees 
by Railways 

X X X X X X X X X X X X X X 

7. Variable Rates Supported X 0 X X X X X X 

8. Variable Rates Opposed X X X X X 0 X 

Legend: F u l l y Supportive X 
Qu a l i f i e d Support 0 

Source: Briefs Submitted to Pepin (1980-1983) 
Media Content-Analysis (1980-1983) 
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The f i r s t p roblem f a c i n g Mr. P e p i n was t h a t he h e l d a 

s e a t i n Ottawa, r e p r e s e n t i n g a p a r t y w i t h o n l y two s e a t s 

i n w e s t e r n Canada, t h e r e g i o n most a f f e c t e d by Crow Rate 

change. 

Second, he f a c e d o p p o s i t i o n w i t h i n C a b i n e t , as 

a l r e a d y d i s c u s s e d , i n S e n a t o r Argue who was t h e 

Saskatchewan " r e p r e s e n t a t i v e " . 

T h i r d , he f a c e d o p p o s i t i o n from t h e Quebec Caucus 

w h i c h was concerned t h a t any b e n e f i t s t o w e s t e r n 

a g r i c u l t u r e would come a t t h e expense of Quebec. 

F o u r t h , he f a c e d o p p o s i t i o n b o t h w i t h i n t h e PMO and 

PCO. O f f i c i a l s i n t h e s e two c e n t r a l a g e n c i e s b e l i e v e d t h e 

Crow Rate i s s u e was too p o l i t i c a l . 7 

On t h e o t h e r s i d e of t h e i s s u e , Mr. P e p i n r e c e i v e d 

s t r o n g s u p p o r t from t h e departments o f F i n a n c e , T r e a s u r y 

B o a r d , A g r i c u l t u r e and h i s own Department. The Deputy 

M i n i s t e r o f T r a n s p o r t , A r t h u r K r o e g e r , p l e d g e d t h e f u l l 

s u p p o r t o f t h e department. A c c o r d i n g t o Mr. Kroeger 

" t h e r e was Crow and t h e n t h e r e was a l l o t h e r i s s u e s " . 8 
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5.2.2 I n t e r e s t Groups 

As i n d i c a t e d i n C hapter Two i n t e r e s t group r e l a t i o n s 

i n Canada a r e complex because of t h e d i v i d e d and, i n t h e 

c a s e of t r a n s p o r t a t i o n s h a r e d powers w h i c h r e q u i r e dynamic 

i n t e r a c t i o n w i t h two l e v e l s o f government. T h i s 

i n t e r a c t i o n can t a k e p l a c e w i t h C a b i n e t M i n i s t e r s as 

a l r e a d y d i s c u s s e d , but any s u c c e s s f u l l o b b y o r g a n i z a t i o n 

r e g u i r e s s u p p o r t from th e b u r e a u c r a c y . The r e l a t i o n s h i p 

between i n t e r e s t groups and government i n p o l i c y 

f o r m u l a t i o n has d e v e l o p e d more on c o l l a b o r a t i v e r a t h e r 

t h a n on a d v e r s a r i a l l i n e s . However, as w i l l be 

d e m o n s t r a t e d , such a neat d i v i s i o n c o u l d not d e s c r i b e t h e 

Crow Rate p r o c e s s . 

C h a p t e r Two n o t e d t h a t no c e n t r a l agency i n Ottawa 

was r e c o g n i z e d as t h e c o o r d i n a t i n g agency f o r p o l i c y 

development. T h i s was c o n f i r m e d by t h e Crow Rate r e f o r m 

p r o c e s s . One o f t h e reasons f o r t h i s i s t h a t t h e p o l i c y 

and e x p e n d i t u r e management system r e q u i r e s c o n s i d e r a b l e 

i n t e r - d e p a r t m e n t a l and i n t e g r a t e d p o l i c y d e c i s i o n s . 

C o o r d i n a t i o n i s not an easy assignment i n t o d a y ' s p l a n n i n g 

p r o c e s s . One would e x p e c t th e P r i v y C o u n c i l O f f i c e t o be 

a b l e t o p e r f o r m t h i s f u n c t i o n but a former a d v i s o r t o 

P r i m e M i n i s t e r C l a r k , James G i l l i e s , argues t h a t : 
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"The PCO s i m p l y does not see i t s e l f as d e a l i n g 
w i t h s p e c i f i c l e g i s l a t i v e t h r u s t s but p r e f e r s 
t o c o o r d i n a t e v a r i o u s i n p u t s i n t o t h e 
p o l i c y - m a k i n g p r o c e s s . " 9 

G i v e n i t s r e s p o n s i b i l i t y f o r e x p e n d i t u r e and t a x 

p o l i c y , t h e M i n i s t r y o f F i n a n c e o f t e n sees i t s e l f as t h e 

" i m p o r t a n t " m i n i s t r y i n government. I t was t h e M i n i s t r y 

of F i n a n c e , i n t h e e a r l y 1970*s, w h i c h f i r s t began t o 

c o n c l u d e t h a t s pending on such items as b r a n c h l i n e 

s u b s i d i e s on t h e p r a i r i e s were p r o d u c i n g d i s i n c e n t i v e s i n 

t h e p r a i r i e economy and, as such, d r a s t i c r e f o r m was 

r e q u i r e d t o cap what was d e v e l o p i n g i n t o a l o n g - t e r m 

c o s t l y commitment toward s u p p o r t i n g ad hoc programs 

r e q u i r e d t o o f f s e t problems caused by t h e Crow R a t e . The 

f a c t t h a t t h e f e d e r a l m i n i s t r i e s and a g e n c i e s were s p l i t 

o v e r t h i s i s s u e d i d not make t h e j o b of i n t e r e s t groups t o 

i n f l u e n c e t h e p r o c e s s an easy one. S u p p o r t i n g change were 

t h e departments o f F i n a n c e , T r e a s u r y Board, A g r i c u l t u r e 

and T r a n s p o r t . Opposing change was t h e PMO and PCO. 

C o n c u r r e n t l y , many p r o v i n c i a l governments were 

o r g a n i z e d a l o n g l i n e s s i m i l a r t o Ottawa i . e . , e x i s t e n c e o f 

c e n t r a l a g e n c i e s w i t h p o l i c y c o o r d i n a t i o n r e s p o n s i b i l i t i e s , 

and t h i s a l s o caused problems f o r i n t e r e s t groups who were 

s h o r t o f f u n d s . 
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Throughout t h e Crow Rate r e f o r m p r o c e s s , b u r e a u c r a c i e s 

communicated e x t e n s i v e l y on a l l f a c e t s o f t h e Crow Rate 

debate and a l t h o u g h i t would be d i f f i c u l t t o i d e n t i f y 

e x e c u t i v e f e d e r a l i s m a t p l a y at t h e m i n i s t e r i a l l e v e l , i t 

was e v i d e n t a t t h e b u r e a u c r a t i c l e v e l . 

G i v e n t h e o p p o s i t i o n Mr. P e p i n f a c e d a t PMO/PCO, he 

r e a l i z e d t h a t he had t o demonstrate t h a t s u p p o r t f o r 

change e x i s t e d among a g r i c u l t u r a l groups i n w e s t e r n Canada. 

The message t h a t Mr. P e p i n r e c e i v e d from Western farm 

groups was " i f he ( P e p i n ) e n t e r s t h e debate w i t h enough 

f e d e r a l money t o pay t h e d i f f e r e n c e between compensatory 

and s t a t u t o r y r a t e s , h i s attempt t o f i n d a s o l u t i o n w i l l 

be w e l c o m e . " 1 0 

The n e x t immediate need f o r Mr. P e p i n was t o f i n d a 

way t o f i n a n c e a n e g o t i a t e d s e t t l e m e n t . F o r t u i t o u s l y , by 

the f a l l o f 1980, t h e f e d e r a l government as p a r t o f an 

energy agreement w i t h A l b e r t a e s t a b l i s h e d a "Western 

Development Fund".* Announced i n i t i a l l y as a $4.6 b i l l i o n 

d o l l a r f u n d , t h e fund s hrank over t i m e . F o r example, o n l y 

$145 m i l l i o n was spent i n 1 9 8 1 - 8 2 . 1 1 N e v e r t h e l e s s , t h e r e 

*The fund was a political move by the Liberals to support economic 
development in the West. The fund would channel dollars taxed away from the 
oil companies back into the west. 
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was money a v a i l a b l e w h i c h c o u l d be used t o l a u n c h 

n e g o t i a t i o n s on t h e Crow Rate. A c c o r d i n g t o Mr. P e p i n 

when t h e M i n i s t e r of F i n a n c e r e a l i z e d t h a t t h e f e d e r a l 

government had spent about $1 b i l l i o n on ad hoc g r a i n 

t r a n s p o r t programs such as b r a n c h l i n e s u b s i d i e s and r a i l 

c a r p u r c h a s e s o v e r t h e p r e v i o u s t e n y e a r s , he q u i c k l y 

a g reed. P e p i n r e a l i z e d t h a t w i t h o u t t h e s u p p o r t o f the 

M i n i s t r y o f F i n a n c e he c o u l d not have p r o c e e d e d . 1 2 

The Western Development Fund was a s s i g n e d t o t h e 

Western A f f a i r s Committee. T h i s c o n s u l t a t i v e committee 

was e s t a b l i s h e d t o address t h e c o n c e r n s o f t h e L i b e r a l 

e l e c t o r a l d e f e a t i n w e s t e r n Canada. The Committee was 

c h a i r e d by L l o y d Axworthy, M i n i s t e r of I m m i g r a t i o n and 

Manpower and i n c l u d e d S e n a t o r s Argue (Saskatchewan), O l s o n 

( A l b e r t a ) and P e r r a u l t ( B r i t i s h C o l u m b i a ) . I t a l s o 

i n c l u d e d , a t t i m e s , John R e i d from Kenora ( N o r t h e r n 

O n t a r i o ) , John R o b e r t s and John Munro ( O n t a r i o ) . I t i s 

i n t e r e s t i n g t o n o t e t h a t t h e Prime M i n i s t e r ' s P r i n c i p a l 

S e c r e t a r y , Tom Axworthy, and h i s a s s i s t a n t D e n i s e Chong, 

a t t e n d e d and p a r t i c i p a t e d a t t h o s e m e e t i n g s . 

A c c o r d i n g t o Hugh Thorburn: 

" p o l i c y - m a k i n g i n Canadian government i s dom
i n a t e d by two s e p a r a t e p r o c e s s e s o f c o n s u l t a t i o n 
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and n e g o t i a t i o n : one between p r i v a t e i n t e r e s t 
groups and i n d i v i d u a l governments and a second 
between g o v e r n m e n t s . " 1 3 

T h o r b u r n goes on t o c o n c l u d e 1 4 t h a t t h i s approach 

tends t o f a v o u r e l i t e groups. Mr. P e p i n was aware t h a t he 

had t o have s u p p o r t o f key a g r i c u l t u r a l groups i f h i s p l a n 

t o p r o c e e d w i t h h i s Crow Rate r e f o r m was t o g e t o f f t h e 

ground. He a l s o u n d e r s t o o d t h a t many a g r i c u l t u r a l 

o r g a n i z a t i o n s were hampered by t h e o v e r a l l l a c k o f under

s t a n d i n g of t h e i s s u e . As a r e s u l t Mr. P e p i n d e v e l o p e d 

a n o t h e r f e a t u r e of h i s s t r a t e g y by t a k i n g h i s c a s e d i r e c t l y 

t o t h o s e most a f f e c t e d by Crow Rate change: t h e 140,000 

p r i m a r y g r a i n p r o d u c e r s i n t h e t h r e e p r a i r i e p r o v i n c e s . 

I n 1980, Mr. P e p i n a d d r e s s e d t h e annual meetings of t h e 

t h r e e p r a i r i e wheat p o o l s and t h e u m b r e l l a a g r i c u l t u r a l 

o r g a n i z a t i o n , i n A l b e r t a , U n i f a r m . A t each m e e t i n g he 

o u t l i n e d t h e c h a n g i n g c i r c u m s t a n c e s such as r a i l w a y 

l o s s e s , p o s s i b l e r a i l r a t i o n i n g and d i s i n c e n t i v e s f o r more 

v a l u e - a d d e d p r o c e s s i n g . To address t h e s e c o n c e r n s he 

promoted a "system" v e r s u s "ad hoc" approach and t h e need 

t o a p p o i n t a Task F o r c e o f W e s t e r n e r s t o d e f i n e not t h e 

i s s u e s , but t o work out t h e b e s t s o l u t i o n s . 1 5 
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5.2.3 R o l e o f t h e Media 

The Crow Rate i s s u e was b o t h a b l e s s i n g and major 

problem f o r t h e media. I t was a b l e s s i n g because i t 

p r o v i d e d t h e media w i t h an i s s u e i t c o u l d e x p l o i t and even 

d r a m a t i z e , e.g., when t h e N a t i o n a l Farmers U n i o n "hung Mr. 

P e p i n i n e f f i g y " o u t s i d e a Regina h o t e l where he was 

a d d r e s s i n g t h e annual meeting o f Saskatchewan Wheat P o o l , 

t h e R e g i n a L e a d e r - P o s t p r o v i d e d major coverage w i t h 

p h o t o g r a p h s . However, th e Crow Rate i s s u e was a l s o a 

major problem because i t was a d i f f i c u l t i s s u e t o 

u n d e r s t a n d f i r s t of a l l f o r g r a i n p r o d u c e r s a f f e c t e d by 

t h e Crow Rate and second, by t h e predominant urban 

p o p u l a t i o n of t h e p r a i r i e s w h i c h u n d e r s t o o d v i r t u a l l y 

n o t h i n g about t h e Crow Rate. No s u r v e y s were u n d e r t a k e n 

t o s u b s t a n t i a t e t h i s s t a tement but as w i l l be d i s c u s s e d 

l a t e r i n t h e c h a p t e r , s u r v e y s u n d e r t a k e n w i t h g r a i n 

p r o d u c e r s d e m o n s t r a t e d t h e i r l a c k of knowledge o f t h e 

f a c t o r s r e l a t e d t o t h e Crow R a t e ; t h e r e f o r e , i t would not 

t a k e much e x t r a p o l a t i o n t o i n t e r p r e t t h a t t h e p o p u l a t i o n 

as a whole was even l e s s i n f o r m e d . 

As c o n c l u d e d i n Chapter Two t h e r o l e o f t h e media i s 

t o communicate i n f o r m a t i o n and t o a c t as an i n t e r m e d i a r y 

between i n t e r e s t groups and t h e p o l i t i c a l system. 
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On f a c e v a l u e t h i s i s a d e f i n i t i o n w h i c h o f f e r s no 

major problems e x c e p t i n t h e Crow Rate d e b a t e , t h e major 

Wheat P o o l s owned t h e i r own newspapers. The Saskatchewan 

Wheat P o o l owns t h e Western Producer, t h e l a r g e s t c i r c u l a t i o n 

newspaper on a g r i c u l t u r e i n Canada. The Western Producer, i s 

t h e o n l y f a rm newspaper w h i c h employs a f u l l - t i m e 

c o r r e s p o n d e n t i n Ottawa. I n a d d i t i o n , t h e M a n i t o b a P o o l 

E l e v a t o r s owns t h e Manitoba Cooperator and t h e U n i t e d G r a i n 

Growers owns t h e Grainews. I t i s not s u r p r i s i n g t h a t t h e 

Western Producer, p a r t i c u l a r l y on i t s e d i t o r i a l page, l o b b i e d 

e x t e n s i v e l y a g a i n s t changes t o t h e Crow R a t e . On t h e 

o t h e r hand t h e E d i t o r of t h e Grainews w r o t e e x t e n s i v e l y on 

why t h e Crow Rate s h o u l d be changed. 

The f e d e r a l Department of T r a n s p o r t e s t a b l i s h e d an 

e l a b o r a t e media m o n i t o r i n g p r o c e s s t o f o l l o w t h e debate on 

the Crow R a t e . T h i s p r o c e s s was i n a d d i t i o n t o r e g u l a r 

m o n i t o r i n g t h a t i s u n d e r t a k e n on a l l t r a n s p o r t i s s u e s . 

The s p e c i a l Crow Rate m o n i t o r was i n p l a c e between 

1981-1984 and produced a s u b s t a n t i a l c o l l e c t i o n of 

t r a n s c r i p t s , r a d i o and T V - c l i p s and news r e p o r t s on almost 

a d a i l y b a s i s . The f a c t t h a t so much, m a t e r i a l was 

a v a i l a b l e a t t e s t s t o t h e a t t e n t i o n t h e media d e v o t e d t o 

th e Crow Rate d e b a t e . 
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O n l y a l i m i t e d c o n t e n t - a n a l y s i s of t h e news media was 

u n d e r t a k e n but an e x a m i n a t i o n o f t h e Department o f 

T r a n s p o r t documents produced t h e f o l l o w i n g c o n c l u s i o n s . 

F i r s t , t h e media l o c a t e d i n t h e p r a i r i e s tended t o 

adopt a n t i - O t t a w a p e r s p e c t i v e s . The r e a s o n f o r t h i s stems 

p a r t l y from t h e manner i n wh i c h f e d e r a l i s m i s p r a c t i c e d i n 

Canada. S i n c e i t i s i n v a r i a b l y p r o v i n c i a l P r e m i e r s 

d e f e n d i n g t h e i r " t u r f " a g a i n s t Ottawa i n i t i a t i v e s , t h e 

w e s t e r n media t e n d t o adopt a p r o - p r o v i n c i a l p o s i t i o n . 

For example, media q u e s t i o n s on t h e Crow Rate were u s u a l l y 

posed i n t h e v e i n of c o n c e r n f o r t h e " f a m i l y farm" and t h e 

r u r a l way of l i f e as i f by d e f i n i t i o n t h e i n i t i a t i v e t o 

change t h e Crow Rate c o r r e l a t e d d i r e c t l y t o t h e s e c o n c e r n s . 

Second, w h i l e t h e E d i t o r i a l s i n t h e major urban 

papers such as t h e Winnipeg Free Press and t h e Edmonton Journal 

c o n s i s t e n t l y a d vocated and s u p p o r t e d change t o t h e Crow 

R a t e , t h e cov e r a g e o f t h e Crow Rate i n t h e r e s t o f t h e 

newspaper gave more coverage t o Crow Rate r e t e n t i o n i s t s . 

T h i r d , a l t h o u g h t h e newspapers owned by t h e farm 

o r g a n i z a t i o n s p r o v i d e d r e a s o n a b l e o p p o r t u n i t i e s f o r 

f e d e r a l spokesmen t o put f o r t h t h e i r v i e w s , a s u b s t a n t i a l 
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coverage was p r o v i d e d t o t h o s e opposed t o change. 

F o u r t h , t h e media, p a r t i c u l a r l y t h e r a d i o - T V 

j o u r n a l i s t s a t t e m p t e d t o c r e a t e a d v e r s a r i a l o p p o r t u n i t i e s 

between spokesmen (debate) from b o t h s i d e s o f t h e i s s u e 

and a v o i d e d p r e s e n t i n g t h e " s t a t i s t i c a l " i n - d e p t h r e p o r t . 

F i f t h , t h e w e s t e r n media b o t h from a t r a n s p o r t a t i o n 

and a g r i c u l t u r a l p e r s p e c t i v e was knowledgeable of t h e Crow 

Rate i s s u e and i n v e s t e d a c o n s i d e r a b l e amount of t i m e and 

space t o t h e i s s u e , y e t most of t h e r e p o r t i n g was i n t h e 

p o p u l i s t t r a d i t i o n and a v o i d e d t e c h n i c a l d e t a i l s . 

S i x t h , t h e media not o n l y r e p o r t e d t h e i s s u e s but by 

t h e manner i n w h i c h t h e i s s u e s were p r e s e n t e d t h e y 

p a r t i c i p a t e d f u l l y i n t h e d e b a t e . 

G i v e n t h e voluminous amount of space d e v o t e d t o t h e 

Crow Rate debate and g i v e n t h e wide range of o p i n i o n s 

e x p r e s s e d , i t was not d i f f i c u l t f o r Mr. P e p i n t o r e f e r e n c e 

a number o f examples from t h e major urban papers t o show 

t h a t a consensus e x i s t e d t o change t h e Crow R a t e . (See 

A p p e n d i x 3 ) . The key word i s "change". I t would have 

been more d i f f i c u l t t o demonstrate t h a t s u p p o r t e x i s t e d 

f o r a s p e c i f i c change but s i n c e t h e f e d e r a l government had 
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not y e t o u t l i n e d i t s p o s i t i o n ; t h e o b j e c t i v e was t o show 

t h a t a consensus f o r change e x i s t e d . 

5.2.4 Consensus F o r Change 

I n a d d i t i o n t o s p e a k i n g d i r e c t l y t o g r a i n p r o d u c e r s , 

Mr. P e p i n a l s o l a u n c h e d a major communication s t r a t e g y t o 

i n f o r m w e s t e r n e r s about t h e i m p l i c a t i o n s o f not c h a n g i n g 

t h e Crow R a t e . Mr. P e p i n was p r i m a r i l y i n t e r e s t e d i n 

making p r o d u c e r s more knowledgeable and he t r u s t e d h i s key 

a d v i s o r (Deputy M i n i s t e r , A r t h u r K r o e g e r ) and h i s prime 

t e c h n i c a l a d v i s o r s on t h e Crow R a t e , such as N i c k M u l d e r 

and Henry R o p e r t z , t o meet w i t h p r o d u c e r groups and 

respond t o q u e s t i o n s over r a d i o h o t - l i n e programs. The 

l a c k o f MPs was a d d r e s s e d by u t i l i z i n g t h e p r o f e s s i o n a l 

s e r v i c e s o f b u r e a u c r a t s who c o u l d d i s c u s s t h e i s s u e i n 

t e c h n i c a l d e t a i l r a t h e r t h a n depend on p o l i t i c a l 

r h e t o r i c . I n t h i s r e g a r d , t h e use of e l e c t e d MPs may have 

s t e e r e d t h e debate e n t i r e l y i n t o t h e p o l i t i c a l and 

r h e t o r i c a l arena r a t h e r t h a n h e l p i n g p r o d u c e r s u n d e r s t a n d 

t h e i s s u e s . 

The response from t h e a g r i c u l t u r a l s e c t o r was 

e n c o u r a g i n g . The g e n e r a l message t o Mr. P e p i n was: 
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1. The f e d e r a l government has t o make t h e f i r s t 
move. I t has t o make a major f i n a n c i a l 
commitment, up f r o n t , t o compensate t h e 
r a i l w a y s f o r t h e i r p r e s e n t l o s s e s from moving 
g r a i n . 

2. I f t h e f e d e r a l government w i l l t a k e t h i s s t e p , 
t h e w e s t e r n a g r i c u l t u r a l o r g a n i z a t i o n s w i l l be 
p r e p a r e d t o " n e g o t i a t e " t h e s h a r i n g o f f u t u r e 
c o s t i n c r e a s e s . 

On November 20, 1980 t h e Saskatchewan Wheat P o o l 

d e b a t e d t h e i s s u e f o l l o w i n g an appearance by Mr. P e p i n . 

D u r i n g debate t h e P r e s i d e n t o f t h e Wheat P o o l , t h e l a r g e s t 

g r a i n company and one o f top 40 companies i n Canada, s a i d : 

"None o f us, whether we are f a r m e r s , g r a i n 
f i r m s , businessmen o r governments can a f f o r d 
t o i g n o r e t h e problem of r a i l w a y h a n d l i n g 
c a p a c i t y , o r t h e a s s o c i a t e d problem o f 
p r o v i d i n g adeguate compensation t o t h e 
r a i l w a y s f o r t h e i r l e g i t i m a t e c o s t s . " 1 6 

D e l e g a t e s v o t e d 122 - 22 t o s u p p o r t a compromise 

p r o p o s a l on t h e Crow Rate. I t was a major v i c t o r y f o r Mr. 

P e p i n and a d e f e a t f o r Se n a t o r Argue. S e n a t o r Argue t o l d 

t h e d e l e g a t e s t h a t t h e government would e n s u r e t h a t t h e 

r a i l w a y s would move g r a i n a t t h e Crow Rate l e v e l . Mr. 

P e p i n r e j e c t e d t h e approach and t o l d t h e d e l e g a t e s t h a t 

t h e r a t e had t o be changed and t h e y s h o u l d be p a r t o f t h a t 
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n e g o t i a t i o n . W i t h i n t h e c o n t e x t of h i s own s t r a t e g y Mr. 

P e p i n would say: " I knew from t h a t p o i n t i n t i m e a Crow 

Rate s o l u t i o n was n e g o t i a b l e . " 1 7 

Mr. P e p i n c o n c l u d e d t h a t a consensus f o r change d i d 

e x i s t . He b e l i e v e d t h a t t h e r e was o n l y a m i n o r i t y s u p p o r t 

f o r t h e s t a t u s quo ( N a t i o n a l Farmers U n i o n , Government of 

Saskatchewan and S e n a t o r A r g u e ) . 1 8 He d e c i d e d t o approach 

t h e Prime M i n i s t e r i n advance of s u b m i t t i n g a p r o p o s a l t o 

t h e C a b i n e t Committee on P l a n n i n g and P r i o r i t i e s . I n a 

l e t t e r 1 9 he made t h e f o l l o w i n g p o i n t s : 

1. S t a t u s quo i s not a t e n a b l e o p t i o n . 

2. R a i l w a y l o s s e s moving g r a i n reached $600 m i l l i o n o v e r 
t h e l a s t f i v e y e a r s and a r e i n c r e a s i n g . 

3. F o r e c a s t demands f o r w e s t e r n commodities has s h a r p l y 
i n c r e a s e d . 

4. CP and CN need t o i n v e s t $14 b i l l i o n i n w e s t e r n 
Canada t o h a n d l e f u t u r e demands. 

5. Three of f o u r w e s t e r n governments s u p p o r t some form 
of change. 

6. B o t h major a g r i c u l t u r a l groups (WAC) and (PFCC) 
r e j e c t t h e s t a t u s quo. 

Based on t h e above p o i n t s , Mr. P e p i n r e q u e s t e d 

s u p p o r t f o r t h e e s t a b l i s h m e n t o f a t h r e e t o f i v e p e r s o n 

t a s k f o r c e t o "engage i n i n t e n s i v e c o n s u l t a t i o n s w i t h 
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p r o d u c e r o r g a n i z a t i o n s f o r t h e purpose o f e x t e n d i n g and 

s t r e n g t h e n i n g t h e consensus t h a t has d e v e l o p e d i n t h e west 

t o d a t e . " 2 0 

G i v e n t h e d i s a p p o i n t i n g e x p e r i e n c e w i t h t h e R o y a l 

Commission on R a i l and G r a i n T r a n s p o r t (The H a l l 

C o mmission), Mr. P e p i n was r e l u c t a n t t o t u r n t h e Crow Rate 

i s s u e o v er t o another R o y a l C o m m i s s i o n . 2 1 

Mr. P e p i n ' s open and f r a n k approach t o problem-

s o l v i n g was c a u s i n g him d i f f i c u l t i e s i n t h e Prime 

M i n i s t e r ' s O f f i c e . The Prime M i n i s t e r ' s s t a f f b e l i e v e d 

t h a t t h e i s s u e was s t i l l t oo " p o l i t i c a l " t o p r o c e e d w i t h 

a t t h a t t i m e . * On F e b r u a r y 12, 1981 t h e Prime M i n i s t e r 

announced i n P a r l i a m e n t 2 2 t h a t no a c t i o n w i l l t a k e p l a c e 

on t h e Crow Rate u n t i l a c l e a r consensus e x i s t s and 

p r a i r i e governments must be p a r t o f t h a t c o n s e n s u s . T h i s 

r e p r e s e n t e d a major s e t - b a c k f o r Mr. P e p i n and r e f l e c t s 

t h e i n f l u e n c e o f PMO/PCO. Mr. P e p i n d e t e r m i n e d t h a t he 

must not o n l y c o n v i n c e t h e west of t h e m e r i t o f change, 

but he must a l s o c o n v i n c e t h e Prime M i n i s t e r ' s p o l i t i c a l 

(PMO) and t e c h n i c a l (PCO) a r m s . 2 3 The momentum f o r change 

n e a r l y came t o a near s t o p . 

*The PMO has strong communication links with political advisors to all the 
Premiers and to key Party (of the Government) contacts in all the provinces. 
The PMO was being advised to keep the Crow Rate off the government's agenda. 
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I t i s n e c e s s a r y at t h i s p o i n t i n t i m e t o n o te t h a t , 

d e s p i t e t h e s u p p o r t Mr. P e p i n o u t l i n e d i n h i s l e t t e r , he 

c o u l d not i n d i c a t e t h e f u l l s u p p o r t and p a r t i c i p a t i o n o f 

t h e f o u r w e s t e r n p r o v i n c e s . T h i s i n d i c a t e s a major 

c o n s t r a i n t on p o l i c y development i n Canada whereby 

agreement of governments remains the c a r d i n a l r u l e f o r 

p o l i c y development. T h i s l a c k of p r o v i n c i a l government 

s u p p o r t was emphasized i n June of 1981, when b o t h th e 

Saskatchewan (NDP) and M a n i t o b a (PC) L e g i s l a t u r e s adopted 

r e s o l u t i o n s condemning changes t o t h e Crow Rate. One of 

t h e n e g a t i v e outcomes of Canadian f e d e r a l i s m i s t h e 

t endency f o r p r o v i n c i a l governments t o r e s o r t t o 

a d v e r s a r i a l r a t h e r t h a n c o l l a b o r a t i v e approaches t o 

s o l v i n g p u b l i c p o l i c y i s s u e s . I n o t h e r words, p r o v i n c i a l 

governments f i n d i t more p o l i t i c a l t o c r i t i c i z e Ottawa 

t h a n t o e i t h e r respond t o Ottawa, i n i t i a t e o r i n v i t e t h e 

f e d e r a l government t o p a r t i c i p a t e i n s o l v i n g a p r o v i n c i a l 

or j o i n t p u b l i c p o l i c y i s s u e . 

Mr. P e p i n was not t o be d e f e a t e d . When he was 

a p p o i n t e d T r a n s p o r t M i n i s t e r he s a i d he had a " p a s s i o n a t e 

d e s i r e t o change the Crow R a t e " 2 4 and he spent t h e next 

s i x months l o b b y i n g c a b i n e t c o l l e a g u e s and c o u n t e r a c t i n g 
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S e n a t o r Argue's "pro-Crow" r e t e n t i o n campaign and h i s 

d e s i r e t o use Western Development Fund e x p e n d i t u r e s on ad 

hoc r a i l e x p a n s i o n programs. 

Heading i n t o t h e f a l l o f 1981, n e a r l y one y e a r had 

p a s s e d s i n c e Mr. P e p i n o p e n l y proposed changes t o t h e Crow 

R a t e . U n f o r t u n a t e l y f o r Mr. P e p i n , t h e Crow Rate was not 

t h e o n l y i s s u e on h i s agenda. Throughout 1981 he was a l s o 

t h e s u b j e c t o f s e v e r e c r i t i c i s m f o r h i s a t t e m p t s t o reduce 

VIA R a i l s e r v i c e s i n w e s t e r n Canada. As a r e s u l t he c o u l d 

not d e v o t e a l l h i s time t o t h e Crow Rate i s s u e . Mr. P e p i n 

d e m o n s t r a t e d what he b e l i e v e d were two key c h a r a c t e r i s t i c s 

of a p o l i t i c i a n who s u p p o r t s change. He must remain 

committed and c o n s i s t e n t . 2 5 These two c h a r a c t e r i s t i c s 

were th e c o r n e r s t o n e o f Mr. P e p i n ' s approach t o change th e 

Crow Rate. He b e l i e v e d t h a t i f he remained committed t h a t 

o v e r t i m e o t h e r s would j o i n him. I t was a l s o d u r i n g t h i s 

p e r i o d of t i m e t h a t he was r e c e i v i n g c r i t i c i s m f o r 

i g n o r i n g o t h e r t r a n s p o r t i s s u e s . 

Mr. P e p i n ' s d e t e r m i n a t i o n was t o be rewarded. 

A number of w e s t e r n s h i p p e r s o f b u l k commodities 

became c o n c e r n e d t h a t t h e two n a t i o n a l r a i l w a y s would not 

be a b l e t o p r o v i d e f u t u r e c a p a c i t y (see Figure 6) i f t h e y 
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c o n t i n u e d t o l o s e money moving g r a i n . As a r e s u l t , an 

" a c t i o n " meeting was h e l d i n Vancouver on August 6, 1981. 

S h i p p e r s were i n f o r m e d t h a t t h e y c o u l d f a c e a r a t i o n i n g of 

r a i l s e r v i c e by 1985 u n l e s s t h e r a i l w a y revenue s i t u a t i o n 

was a d d r e s s e d i m m e d i a t e l y . R e p r e s e n t e d were t h e major 

b u l k commodity s h i p p e r s i n c l u d i n g b o t h WAC and PFCC. A 

Task F o r c e on Canada's C r i s i s i n R a i l C a p a c i t y was 

e s t a b l i s h e d . L e t t e r s were sen t t o t h e Prime M i n i s t e r and 

t h e f o u r w e s t e r n P r e m i e r s demanding t h a t t h e f i v e 

governments: 

"... work t o g e t h e r t o c r e a t e an i n v e s t m e n t 
c l i m a t e t h a t w i l l e n sure t h e development of 
s u f f i c i e n t r a i l c a p a c i t y f o r t h e e f f i c i e n t and 
r a t i o n - f r e e t r a n s p o r t a t i o n of goods t o t h e 
P a c i f i c t i d e - w a t e r . T h i s p r o c e s s must b e g i n 
t h i s y e a r , w i t h an immediate p o l i t i c a l 
d i a l o g u e , i n v o l v i n g t h e e s t a b l i s h m e n t - r e l a t e d 
t o r a i l w a y performance - of c o m m e r c i a l l y 
j u s t i f i a b l e compensation t o t h e r a i l w a y s f o r 
t h e shipment of farm commodities c u r r e n t l y 
moving at s t a t u t o r y r a t e l e v e l s . " 2 6 
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F i g u r e 6: Bulk E x p o r t s t o the West Coast, 1960-1990 

BULK EXPORTS THROUGH THE MOUNTAINS 
TO THE WEST COAST 1960 - 1990 

80 - i 1 

1960 1970 1975 1980 1981 1985SX 1990S* 

• GRAIN + COAL o S U L P H U R A POTASH 

NOTE: Volumes beyond 1981 are p r o j e c t i o n s 

Source: The Crisis in Rail Capacity and Financing 
Western Transportation Advisory Council 
October, 1981 
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T h i s meeting became a s i g n i f i c a n t h i s t o r i c a l t u r n i n g 

p o i n t i n t h e Crow Rate debate. F i r s t , i t e s t a b l i s h e d t h e 

Crow Rate as a n a t i o n a l i s s u e a f f e c t i n g more t h a n j u s t 

p r a i r i e g r a i n and meat p r o d u c e r s and second, i t d i c t a t e d 

t h a t any s o l u t i o n had t o be comprehensive i . e . t h e 

s o l u t i o n had t o address t h e Crow Rate i t s e l f and not j u s t 

i n c l u d e r a i l e x p a n s i o n programs as advocated by S e n a t o r 

Argue. 

A f l o o d - g a t e was opened and s u p p o r t f o r change surged 

f o r t h . P r e m i e r Lougheed, i n an attempt t o c o n v i n c e t h e 

Prime M i n i s t e r t h a t consensus f o r change d i d e x i s t , t o o k a 

h i g h p r o f i l e r o l e i n a d v o c a t i n g change. On October 14, 

1981 he t o l d t h e A l b e r t a L e g i s l a t u r e : 

" I n our judgement t h e whole Crow Rate i s s u e 
s h o u l d now be r i g h t at t h e f o r e f r o n t o f 
d e c i s i o n - m a k i n g i n Canada and no l o n g e r l e f t 
a t t h e back b u r n e r . " 2 7 

The l i b e r a l Winnipeg Free Press became a s t r o n g 

s u p p o r t e r o f Mr. P e p i n as d i d t h e c o n s e r v a t i v e Alberta 

Report. The Free Press i n e d i t o r i a l s 2 8 c r i t i c i z e d b o t h 

P r e m i e r s B l a k e n e y (Saskatchewan) and Pawley (Manitoba) f o r 

not s u p p o r t i n g t h e f e d e r a l T r a n s p o r t M i n i s t e r . Not s i n c e 

t h e Honourable J e a n Marchand, i n 1973-74, had a T r a n s p o r t 
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M i n i s t e r ( i r o n i c a l l y a n o t h e r francophone) r e c e i v e d such 

w e s t e r n p r a i s e . 

The c e n t e r of a t t e n t i o n once a g a i n t u r n e d t o t h e 

ann u a l f a l l m eetings o f t h e g r a i n companies. Mr. P e p i n 

p r e p a r e d t o speak a t a l l t h e major meetings t o s t r e s s h i s 

comprehensive approach. S e n a t o r Argue r e a l i z e d t h a t 

momentum was moving away from him and, as suc h , he needed 

t o c o n v i n c e d e l e g a t e s t h a t no change i n t h e r a t e s t r u c t u r e 

was r e q u i r e d . 

On November 25, 1981 Se n a t o r Argue i s s u e d a p r e s s 

r e l e a s e i n w h i c h he q u e s t i o n e d t h e r a i l w a y s need f o r 

i n c r e a s e d compensation. Mr. P e p i n and Se n a t o r Argue were 

d e b a t i n g t h e Crow Rate over t h e a i r w a v e s o f t h e west, a 

most u n u s u a l performance f o r two C a b i n e t M i n i s t e r s . I n 

many ways S e n a t o r Argue c o n t r i b u t e d t o Mr. P e p i n ' s p l a n 

s i n c e t h e S e n a t o r ' s p o s i t i o n s were o f t e n weak and e a s i l y 

r e f u t a b l e t h u s d r a w i n g a t t e n t i o n t o weakness i n t h e 

o v e r a l l status quo approach. 

I t was t h e Winnipeg Free Press t h a t sank t h e S e n a t o r by 

s t a t i n g i n an e d i t o r i a l on December 2, 1981 t h a t t h e 

S e n a t o r ' s l a t e s t argument a g a i n s t c h a n g i n g t h e Crow Rate 

i s t h e w o r s t o f a l o n g l i n e o f bad arguments p r e s e n t e d by 

- 294 -



t h e w e s t's n o n - e l e c t e d spokesman i n O t t a w a . 2 9 I t was 

s h o r t l y t h e r e a f t e r t h a t C a r l S n a v e l y s e t r a i l w a y l o s s e s , 

from moving g r a i n i n 1980, a t $245 m i l l i o n . See Table 12: 

Cost of Moving Grain by Rail. He a l s o c a l c u l a t e d t h a t t h e s e 

l o s s e s c o u l d r e a c h one b i l l i o n d o l l a r s by 1 9 9 0 . 3 0 

C h a p t e r Four noted t h e im p o r t a n c e of t h e November 23, 

1981 A n n u a l M e e t i n g of Saskatchewan Wheat P o o l . A t t h e 

meeting d e l e g a t e s v o t e d 99 t o 45 i n f a v o u r o f n e g o t i a t i o n 

on f u t u r e i n f l a t i o n a r y r a t e i n c r e a s e s as p a r t of a 

comprehensive s e t t l e m e n t . P o o l r e g u l a t i o n s r e q u i r e two-

t h i r d s m a j o r i t y , w h i c h means t h e r e s o l u t i o n passed by a 

mar g i n of t h r e e v o t e s ! 3 1 

Mr. P e p i n and h i s key s t a f f members worked over t h e 

C h r i s t m a s season t o p r e p a r e what would e v e n t u a l l y be a 

h i s t o r i c document. Mr. P e p i n was p r e p a r i n g a Memorandum 

i n response t o C a b i n e t ' s r e q u e s t t h a t he b r i n g f o r w a r d 

s p e c i f i c p r o p o s a l s f o r t h e i m p l e m e n t a t i o n o f a 

comprehensive s o l u t i o n , r e l a t e d t o t h e w e s t e r n r a i l w a y 

t r a n s p o r t a t i o n i s s u e , as t h e b a s i s f o r d e v e l o p i n g a new 

s t a t u t o r y framework t o govern t h e t r a n s p o r t a t i o n o f g r a i n . 

The approach adopted by Mr. P e p i n i n J a n u a r y o f 1981 
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i s o u t l i n e d i n Table 16: The Pepin Plan for Crow Rate Reform. 

T a b l e 16: P e p i n P l a n f o r Crow Rate Reform 

o 
o 

o 
o 

o 

R a i l w a y revenue problem t o be r e s o l v e d . 
G r a i n p r o d u c e r s t o sh a r e i n i n c r e a s e d c o s t s . 
C l o s e c o n s u l t a t i o n w i t h a g r i c u l t u r a l o r g a n i z a t i o n s . 
S o l u t i o n s h o u l d be seen as "Made i n Western Canada" 
F e d e r a l government t o adopt f l e x i b l e approach. 

S o u r c e : Pepin Papers Box 9 - Working Notes for Cabinet Submissions, 

I n s t r a t e g i c terms, Mr. P e p i n ' s p r i m a r y o b j e c t i v e was 

t o b r e a k t h e r i g i d i t i e s of t h e p r e s e n t system by s t a r t i n g 

a p r o c e s s o f change and t o ensure t h a t whatever new regime 

i s c r e a t e d i s s u f f i c i e n t l y f l e x i b l e t o e v o l v e i n response 

t o changed c o n d i t i o n s i n f u t u r e y e a r s . Mr. P e p i n a d m i t t e d 

t h a t t h e upcoming p r o c e s s " i s not g o i n g t o be e a s y " . 3 2 

Once a g a i n t i m e proved Mr. P e p i n c o r r e c t as 1982 became a 

t u r b u l e n t y e a r f o r Crow Rate debate. 

Mr. P e p i n g a i n e d s u p p o r t f o r h i s p r o p o s a l i n C a b i n e t 

but e a s t e r n m i n i s t e r s were a t t r a c t e d t o t h e p r o j e c t 

because t h e r a i l w a y s ' commitment o f $13 b i l l i o n i n r a i l 

January, 1981 
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e x p a n s i o n program would c r e a t e a s i g n i f i c a n t number of 

j o b s i n e a s t e r n Canada i n c l u d i n g t h e Sydney S t e e l p l a n t 

and t h e H a w k e r - S i d d e l e y s t e e l works i n T r e n t o n , Nova 

S c o t i a , t h u s e n s u r i n g t h e f u l l s u p p o r t of Deputy Prime 

M i n i s t e r A l a n McEachern. One wonders i f such s u p p o r t 

would have been f o r t h c o m i n g had t h e Crow Rate remained a 

w e s t e r n r e g i o n a l i s s u e . See Table 17: Regional Distribution of 

Economic Impacts of Railway Investment Plans. 

The i d e n t i f i c a t i o n of r e g i o n a l economic i m p a c t s was a 

d e l i b e r a t e p a r t of Mr. P e p i n ' s o v e r a l l p o l i c y . As i s 

e v i d e n t from t h e t a b l e , b o t h w e s t e r n Canada and O n t a r i o 

would be major b e n e f i c i a r i e s of t h e economic i m p a c t s of 

r a i l w a y i n v e s t m e n t p l a n s i n w e s t e r n Canada. Mr. P e p i n 

emphasized t h a t , o f c o u r s e , CN and CP R a i l c o u l d not 

commit such funds u n l e s s t h e Crow Rate was changed. The 

t a b l e a l s o e x p l a i n s why O n t a r i o never r e s i s t e d t h e f e d e r a l 

government's i n i t i a t i v e s and t h e P r o v i n c e remained low-key 

t h r o u g h o u t t h e n e g o t i a t i o n s . 

Saskatchewan Wheat P o o l was aware o f t h e 42 L i b e r a l 

s e a t s i n t h e House of Commons from O n t a r i o and u n d e r t o o k 

i t s own ad campaign i n t o t h a t p r o v i n c e . See Appendix V: An 

Example of Advocacy Advertising During the Crow Rate Negotiations. 
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Throughout h i s c o n s u l t a t i o n w i t h w e s t e r n a g r i c u l t u r a l 

o r g a n i z a t i o n s , Mr. P e p i n heard t h e same message. I f the 

f e d e r a l government was p r e p a r e d t o put some money on t h e 

t a b l e , n e g o t i a t i o n s f o r a Crow Rate s e t t l e m e n t c o u l d 

b e g i n . The F e d e r a l C a b i n e t ' s commitment o f $3.2 b i l l i o n 

o v e r t h e nex t f o u r y e a r s met t h a t commitment. Table 23: 

Federal Outlay 1982-83 - 1985-86 p r o v i d e s an updated breakdown of 

t h e s e f i g u r e s . The commitment i n c l u d e d about $1.8 b i l l i o n 

t o c o v e r i t e m s such as bra n c h l i n e r e p a i r and hopper 

p u r c h a s e s . T h i s e x p e n d i t u r e was t o be made r e g a r d l e s s as 

to whether o r not t h e Crow Rate was changed. The 

re m a i n i n g sum o f about $1.3 b i l l i o n i n c l u d e s t h e new g r a i n 

s u b s i d y f o r a p e r i o d of f o u r y e a r s and would o n l y be p a i d 

i f t h e Crow Rate s t r u c t u r e was changed. 

The funds were t o come from The Western Development 

Fund and r a i s e d t h e q u e s t i o n as t o whether t h e funds were 

s u p p o r t i n g economic development o r were t h e y a form of 

s o c i a l w e l f a r e payment t o g r a i n p r o d u c e r s ? 
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Table 17: Regional D i s t r i b u t i o n of Economic Impacts^ 
of the Railway Investment Plans 
(% of t o t a l Canadian impact) 

I n d u s t r i a l Labour 
P r o v i n c e / R e a i o n S a l e s GDP Employment Income 

A t l a n t i c Canada 4.9 5.3 6.5 4.8 
Quebec 14 .5 13 .2 15.9 14 .7 
O n t a r i o 36.7 34.7 36.2 35.1 
Western Canada 43.9 47.0 41.4 45.4 
M a n i t o b a (3.3) (3.3) (3.6) (3.4) 
Saskatchewan (2.5) (2.9) (3.4) (2.3) 
A l b e r t a (13.3) (14.4) (11.7) (12.7) 
B r i t i s h Columbia (24.8) (26.4) (23.7) (27.0) 

NOTE: (!) Total d i r e c t and i n d i r e c t impacts 

Source: Department of Regional and Industrial Expansion: 
Investment Program and CN and CP Rail 1982 to 1991. 

Capital 



5.3 P o l i c y N e g o t i a t i o n i n a F e d e r a l S t a t e 

Mr. P e p i n was a b l e t o c o n v i n c e h i s c o l l e a g u e s t h a t 

a consensus f o r change e x i s t e d even though he c o u l d not 

i n c l u d e i n t h a t consensus t h e f o u r w e s t e r n p r o v i n c i a l 

governments. He was a l s o a b l e t o i d e n t i f y enough s u p p o r t 

among t h e v a r i o u s a g r i c u l t u r a l o r g a n i z a t i o n s t o advance 

t h e d e b ate t o t h e n e g o t i a t i o n s t a g e . 

I t was a t t h i s p o i n t t h a t Mr. P e p i n , a l t h o u g h a 

s t r o n g s u p p o r t e r of c o o p e r a t i v e / e x e c u t i v e f e d e r a l i s m , had 

t o f i n d an approach t h a t would a l l o w him t o b r i n g f o r t h t o 

P a r l i a m e n t a "package" f o r changes t o t h e Crow Rate t h a t 

had b road w e s t e r n s u p p o r t . 

5.3.1 Appointment o f F e d e r a l N e g o t i a t o r 

Mr. P e p i n ' s main c o n c e r n was how t o get t h e 

P r e s i d e n t o f Saskatchewan Wheat P o o l , Ted T u r n e r , t o 

s u p p o r t t h e r e f o r m package. I f Mr. T u r n e r a g r e e d , t h e n so 

would t h e P r e s i d e n t s o f A l b e r t a Wheat P o o l and M a n i t o b a 

P o o l E l e v a t o r . To f u l l y a p p r e c i a t e b o t h t h e p o s i t i o n of 

th e P r e m i e r o f Saskatchewan i n 1982, A l l a n B l a k e n e y and 

t h e P r e s i d e n t o f Saskatchewan Wheat P o o l (SWP) Ted T u r n e r , 

i t i s n e c e s s a r y t o u n d e r s t a n d t h a t t h e Saskatchewan Wheat 
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P o o l was i n i t i a l l y i n s p i r e d by p a r a d o x i c a l , p h i l o s o p h i c a l 

and p o l i t i c a l a t t i t u d e s among fa r m e r s w h i c h c o n t i n u e t o 

e x i s t t o d a y . The b a s i s of t h i s paradox i s t h a t on t h e one 

hand i t s members a r e r o o t e d w i t h i n t h e ranks o f t h e m i d d l e -

c l a s s who b e l i e v e i n p r i v a t e ownership of l a n d and means 

of p r o d u c t i o n , who employ s e a s o n a l l a b o u r t o produce a 

c a s h c r o p i n p u r s u i t o f p r o f i t . On t h e o t h e r hand, 

members do not h e s i t a t e t o a t t a c k t h e r a i l w a y s , banks and 

p r i v a t e g r a i n companies f o r b a s i n g d e c i s i o n s on t h e need 

t o produce p r o f i t . Nor d i d t h i s s o - c a l l e d independent 

s p i r i t r e s t r i c t some p r o d u c e r s from demanding c o n t i n u a t i o n 

of t h e Crow R a t e . 

G r a i n i s b i g b u s i n e s s i n Canada and t h e l a r g e s t 

g r a i n companies ranked i n 1980 among Canada's l a r g e s t 

companies. See Table 18: Financial Position: Grain Handling Companies, 

1980. 
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T a b l e 18: F i n a n c i a l P o s i t i o n s : G r a i n H a n d l i n g 
Companies. 1980 

Rank Company S a l e s 1980 
$ 000 

1 
11 
35 
39 
44 
45 
49 
55 
68 

120 
N/A 

Canadian P a c i f i c L t d 
Canadian N a t i o n a l R a i l w a y 
A i r Canada 
Saskatchewan Wheat P o o l 
IBM Canada 
Canada G e n e r a l E l e c t r i c 
U n i t e d G r a i n Growers 
C a r g i l l G r a i n 
A l b e r t a Wheat P o o l 
M a n i t o b a P o o l E l e v a t o r s 
P i o n e e r G r a i n 

9,984,546 
3,705,600 
1,905,862 
1,730,016 
1,506,000 
1,465,871 
1,247,611 
1,100,000 
1,000,000 

500,000 
N/A 

S o u r c e : Financial Post: Top 500,1980 

The g r a i n h a n d l i n g companies a re w i d e l y d i v e r s i f i e d . 

F o r example Saskatchewan Wheat P o o l , i n 1980, had 

i n t e r e s t s i n ov e r 20 companies i n a g r i c u l t u r e and beyond. 

The P o o l mined phosphate, s o l d i n s u r a n c e , e x p o r t e d g r a i n , 

p r o c e s s e d m a r g a r i n e , f o r m u l a t e d c h e m i c a l s and manufactured 

t e x t i l e s . I t ha n d l e d 2 out o f e v e r y 3 b u s h e l s o f g r a i n i n 

Saskatchewan and about 1/2 o f t h e t o t a l p r a i r i e c r o p . 

The s t r a t e g y employed by Mr. P e p i n was t o c o n v i n c e 

t h e p r a i r i e P o o l s t h a t t h e r e would be n e g o t i a t i o n s whether 

t h e y p a r t i c i p a t e d o r n o t . 3 3 On J a n u a r y 11, 1982 Mr. P e p i n 
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met t h e P r e s i d e n t s of t h r e e p r a i r i e wheat p o o l s and s e c u r e d 

t h e i r p a r t i c i p a t i o n i n t h e n e g o t i a t i o n s . I t i s not c e r t a i n 

what Mr. P e p i n o f f e r e d i n r e t u r n but he was c o n t e m p l a t i n g 

a p p o i n t i n g , M a c Runciman, r e t i r e d p r e s i d e n t o f U n i t e d G r a i n 

Growers, as t h e f e d e r a l n e g o t i a t o r . T h i s appointment was 

not made because Mr. Runciman was a member of t h e Board of 

D i r e c t o r s of CP L t d . R a t h e r Mr. P e p i n a p p o i n t e d U n i v e r s i t y 

o f M a n i t o b a A g r i c u l t u r a l E c o n o m i s t , Dr. C l a y G i l s o n , t o 

l e a d t h e n e g o t i a t i o n s . 3 4 

I n t h e 1970s and i n t h e 1980s the p r a i r i e Wheat P o o l s 

had t o come t o g r i p s w i t h t h e r i s k o f b e i n g major 

e x p o r t e r s . T h i s meant l e a r n i n g t o hedge i n t h e f u t u r e ' s 

market and f a c i n g t h e n e c e s s i t y of g e t t i n g t h e 

t r a n s p o r t a t i o n system i n shape. G r a i n cannot be e x p o r t e d 

i f i t i s s i t t i n g i n t h e e l e v a t o r . T h i s r e a l i t y more t h a n 

any o t h e r p r o b a b l y e x p l a i n s t h e r e a s o n why t h e Wheat P o o l s 

were p r e p a r e d t o n e g o t i a t e a Crow Rate s e t t l e m e n t . 

As e x p e c t e d t h e appointment was not u n i v e r s a l l y 

p r a i s e d ( t h e t h r e e P r a i r i e Wheat P o o l s were t h e major 

c r i t i c s ) s i n c e Dr. G i l s o n had been p a r t o f a f e d e r a l 

A g r i c u l t u r a l Task F o r c e w h i c h , at an e a r l i e r p e r i o d , had 

recommended some b a s i c s t r u c t u r a l changes f o r t h e p r a i r i e 

a g r i c u l t u r e . However, i t was h a r d t o argue t h a t Dr. G i l s o n 
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was a " p o l i t i c a l " appointment s i n c e he was not a f f i l i a t e d 

w i t h any p o l i t i c a l p a r t y and had not a c t i v e l y , up t o t h i s 

p o i n t , p a r t i c i p a t e d i n t h e Crow Rate d e b a t e . 

To e n s u r e t h a t Dr. G i l s o n had f l e x i b i l i t y i n t h e 

n e g o t i a t i o n s , he was p r o v i d e d w i t h a s e t o f C a b i n e t 

g u a r a n t e e s t h a t c o u l d be used as a f i r m commitment f o r Dr. 

G i l s o n t o p l a c e on t h e n e g o t i a t i o n s t a b l e . As o u t l i n e d i n 

Table 19: Producer Guarantees t h e f e d e r a l government was 

c o m m i t t i n g a s u b s t a n t i a l amount of money t o t h e p r o c e s s . 

For example, t h e t e n - y e a r commitment was d o u b l e t h e t o t a l 

1980 budget o f t h e Government o f Saskatchewan. 

T a b l e 19: P r o d u c e r Guarantees 

o F e d e r a l e x p e n d i t u r e s of $8.9 b i l l i o n o v e r t h e nex t 
decade r e l a t e d t o t h e movement of g r a i n ($3.2 b i l l i o n 
o v e r f i r s t f o u r y e a r s . 

o P r o d u c e r s t o sh a r e i n f u t u r e c o s t i n c r e a s e s . 

o C o n t i n u a t i o n o f b r a n c h l i n e r e p a i r program. 

o Guaranteed r a i l l i n e network t o t h e y e a r 2000. 

o F u t u r e r a t e i n c r e a s e s t o be d e t e r m i n e d by r e g u l a t i o n , 
not t h e r a i l w a y s . 

o S e r v i c e and performance commitments by t h e r a i l w a y s . 

o R a i l w a y i n v e s t m e n t i n new c a p a c i t y t o move a l l 
p r o d u c t s . 

S o u r c e : Western Transportation Initiative, Press Release - Government of 
Canada: Winnipeg, February 8, 1982 
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I n a d d i t i o n t o t h e s e g u a r a n t e e s , Mr. P e p i n a l s o 

p r o v i d e d Dr. G i l s o n w i t h a s p e c i f i c s e t o f n e g o t i a t i n g 

p r i n c i p l e s (see Appendix 4 f o r a d e t a i l e d s e t of 

n e g o t i a t i n g p r i n c i p l e s ) t o a s s i s t him i n h i s d i s c u s s i o n s 

w i t h g r a i n p r o d u c e r r e p r e s e n t a t i v e s . The key q u e s t i o n t o 

be r e s o l v e d was how much s h o u l d t h e g r a i n p r o d u c e r pay as 

h i s / h e r s h a r e of t h e c o s t of moving g r a i n . The f e d e r a l 

government made a f i n a n c i a l commitment by a g r e e i n g t o pay 

t h e 1981 "Crow B e n e f i t " ( t h e d i f f e r e n c e between r a i l w a y 

c o s t s and t h e Crow Rate) on a permanent b a s i s . I t 

r e p r e s e n t e d a commitment of $612 m i l l i o n as a minimum. 

The g r a i n p r o d u c e r and t h e f e d e r a l government were t o 

s h a r e t h e c o s t beyond $612 m i l l i o n . The term "Crow 

B e n e f i t " was f i r s t used by t h e Honourable O t t o Lang, i n 

1974, when he proposed changes t o t h e Crow Rate (The B o l d 

Approach) by r e f e r r i n g t o t h e p r o t e c t i o n t h e p r o d u c e r s had 

from i n c r e a s e d r a i l c o s t s because o f t h e f i x e d Crow Rate. 

As o u t l i n e d , t h e p r o v i n c e s were o u t s i d e r s i n t h e Crow 

Rate n e g o t i a t i o n s . There i s no q u e s t i o n t h a t Mr. P e p i n 

would have p r e f e r r e d t o i n c l u d e t h e Government of A l b e r t a 

i n d i s c u s s i o n s s i n c e t h i s p r o v i n c e and i t s P r e m i e r , P e t e r 

Lougheed, were s t r o n g s u p p o r t e r s o f change. Even though 

t h e p r o v i n c e d i d not p a r t i c i p a t e d i r e c t l y i n t h e 

n e g o t i a t i o n s , t h e Government of A l b e r t a made a v a i l a b l e t o 
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a g r i c u l t u r e groups i n t h a t p r o v i n c e , t h e p r o f e s s i o n a l 

e x p e r t i s e from t h e A l b e r t a Departments of A g r i c u l t u r e and 

Economic Development ( T r a n s p o r t a t i o n S e c t i o n ) . S i n c e 

WEOC, A l b e r t a had been d e v e l o p i n g a s t r o n g team of 

t r a n s p o r t a t i o n e x p e r t s and by 1980, t h e P r o v i n c e had a 

group e q u a l t o t h a t o f t h e f e d e r a l Department of T r a n s p o r t . 

However, Mr. P e p i n c o u l d not i n c l u d e A l b e r t a w i t h o u t t h e 

o t h e r two p r a i r i e p r o v i n c e s and even i n t h e c a s e of t h e 

Government o f A l b e r t a , t h e r e would have been o p p o s i t i o n 

from A l b e r t a Wheat P o o l , 3 5 w h i c h had p h i l o s o p h i c a l 

d i f f e r e n c e s w i t h t h e p r o v i n c i a l government. 

Throughout t h e Crow Rate debate t h e f o u r w e s t e r n 

p r o v i n c e s remained d i v i d e d and r e f e r r e d t o t h e Crow Rate 

as a f e d e r a l r e s p o n s i b i l i t y . The c o s t o f t h i s 

r e s p o n s i b i l i t y was not t h e i r c o n c e r n . 

The s i x month p e r i o d f o l l o w i n g t h e appointment of Dr. 

G i l s o n d e m o n s t r a t e d t h e problems t h a t can d e v e l o p i n a 

f e d e r a l s t a t e when a h i g h l y c o n t e n t i o u s and a d v e r s a r i a l 

i s s u e becomes a p u b l i c p l a t f o r m . The i n i t i a l r e a c t i o n s o f 

t h e p r e s s i n w e s t e r n Canada gave some e v i d e n c e o f e v e n t s 

t o come. 
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HEADLINES 

"Enough Pampering", Vancouver Province, February 09, 1982. 
"Good For Ottawa", Edmonton Journal, February 09, 1982. 
"How a Sacred Crow Became a Sacred Cow", Vancouver Sun, February 08, 1982. 
"Alberta Minister Praises Move", Calgary Herald, February 09, 1982. 
"Bennett Says B.C. Farmers No Longer Poor Cousins", Vancouver Province, 

February 10, 1982. 
"For the New West the Holy Crow Must Go", Ottawa Citizen, February 11, 1982. 
"Absence of Provinces Unwise in Talks to Replace Crow", Regina Leader-Post, 

February 10, 1982. 
"Cold Reality", the Manitoba Cooperator, February 11, 1982. 
"Blakeney Still Backing Crow", Regina Leader-Post, February IS, 1982. 
"Liberals Gain, Farmers Lose", Swift Current Sun, February 11, 1982. 
"Death Knell for the Crow", Alberta Report, February 22, 1982. 
"Pepin Faces Angry Protest", Saskatoon Star-Phoenix, February 24, 1982. 
"Crow Rates: Democracy at Stake", Regina Leader-Post, March 5, 1982. 

Mr. P e p i n r e a l i z e d t h a t even as t h e i s s u e was b e i n g 

n e g o t i a t e d , b e h i n d c l o s e d doors w i t h Dr. G i l s o n , b o t h 

i n s i d e r s and o u t s i d e r s and o t h e r opponents would be 

l a u n c h i n g major media e v e n t s t o i n f l u e n c e p u b l i c o p i n i o n . 

Mr. P e p i n had h i s own communication s t r a t e g y ready t o 

u n f o l d . Table 20: Pepin's Communication Strategy, 1982 d e t a i l s t h e 

scope and e f f o r t s t h a t t h e f e d e r a l government was p r e p a r e d 

t o t a k e t o f o s t e r p u b l i c u n d e r s t a n d i n g . The agents o f t h e 

s t r a t e g y would be f e d e r a l m i n i s t e r s , p r i m a r i l y Mr. P e p i n 

and key a d v i s o r s , ( a g a i n m o s t l y a d v i s o r s t o Mr. P e p i n ) . 
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T a b l e 20: P e p i n ' s Communication S t r a t e g y . 1982 

1. E s t a b l i s h a s e t of meetings w i t h e d i t o r i a l b o a r d s . 

2. P a r t i c i p a t i o n i n p u b l i c forums. 

3. Government Spokespersons t o respond q u i c k l y and 
e f f e c t i v e l y t o a l l c r i t i c i s m . 

4. U n d e r t a k e major and ongoing p u b l i c o p i n i o n s u r v e y s . 

5. D i s t r i b u t e b r o c h u r e s e x p l a i n i n g t h e government's 
p o s i t i o n t o a l l g r a i n p r o d u c e r s . 

6. W r i t e a M i n i s t e r i a l l e t t e r t o a l l 140,000 g r a i n 
p r o d u c e r s . 

7. Respond t o a l l l e t t e r s t o t h e e d i t o r i n a l l major and 
o t h e r w e s t e r n newspapers w h i c h r e f e r t o Crow Rate 
r e f o r m . 

8. M o n i t o r a l l w e s t e r n newspapers. 

9. D i s t r i b u t e S p eakers' k i t s and media i n f o r m a t i o n . 

10. C o n s i d e r advocacy a d v e r t i s i n g . 

S o u r c e : P e p i n P a p e r s , Box 10, Working Notes on Western 
T r a n s p o r t a t i o n I n i t i a t i v e : J a n u a r y 12, 1982. 

The Crow Rate debate p r o v i d e s some i n t e r e s t i n g 

i n s i g h t s r e g a r d i n g t h e s t r u g g l e t o i n f l u e n c e t h e p u b l i c . 

I t does demonstrate t h e n e g a t i v e a f f e c t s of an 

a d v e r s a r i a l system, w h i c h i s n a t u r a l i n Canada's f e d e r a l 

s t r u c t u r e . 
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5.3.2 P u b l i c Awareness o f t h e Crow Rate 

Throughout t h e i n t e n s i v e p e r i o d of debate over 

changes t o t h e Crow Rate a c o n s i d e r a b l e amount of 

d o c u m e n t a t i o n , d a t a c o l l e c t i o n and a n a l y s i s was 

u n d e r t a k e n . Three major r a i l c o s t i n g e x e r c i s e s were 

c o n d u c t e d by C a r l S n a v e l y . Two a r e a s were n e g l e c t e d . 

F i r s t , l i t t l e work was done t o d e t e r m i n e t h e c o s t t o 

produce a b u s h e l o f g r a i n and second, and even more 

d i s t u r b i n g , was t h e l a c k o f c o n c e r n as t o how much 

knowledge d i d t h e average g r a i n p r o d u c e r have r e g a r d i n g 

h i s own t r a n s p o r t c o s t s . 

A number of s u r v e y s 3 6 were u n d e r t a k e n t o demonstrate 

g r a i n p r o d u c e r s ' a t t i t u d e s towards c h a n g i n g t h e Crow 

Ra t e . I t i s i n t e r e s t i n g t o p o i n t out t h a t no s u r v e y 

c o n d u c t e d b e f o r e 1984 t e s t e d t h e p r o d u c e r s ' knowledge -

o n l y h i s o p i n i o n was s u r v e y e d . G i v e n t h e pre-eminence 

t h a t p o l l s have i n p u b l i c p o l i c y f o r m u l a t i o n , s e r i o u s 

q u e s t i o n s need t o be r a i s e d as t o t h e c r e d i b i l i t y of 

u t i l i z i n g p o l l i n g r e s u l t s t o i n f l u e n c e p o l i c y development. 

C e r t a i n l y t h e p o l l s c o n ducted d u r i n g t h e Crow Rate debate 

p r o v i d e d d a t a on a t t i t u d e s but i t appears t h e a t t i t u d e s 

were based on a l a c k o f u n d e r s t a n d i n g . To d e m o n s t r a t e 

t h i s p o i n t , a s u r v e y i n s u p p o r t o f t h i s t h e s i s was 
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c o n d u c t e d d u r i n g t h e summer of 1985 a f t e r t h e Crow Rate 

was changed. One would have e x p e c t e d t h a t p r o d u c e r s ' 

knowledge o f t h e i r f r e i g h t r a t e s would be h i g h g i v e n a l l 

t h e a t t e n t i o n d e v o t e d t o t h e Crow Rate i n t h e t h r e e 

p r e v i o u s y e a r s . To t e s t t h i s s t atement a r e v i e w was made 

of a number of s u r v e y s t h a t were u n d e r t a k e n b e f o r e and 

a f t e r t h e Crow Rate was changed. The r e s u l t s from t h e s e 

s u r v e y s a r e t h e n matched a g a i n s t t h e s u r v e y done f o r t h i s 

t h e s i s . 

I n a s u r v e y 3 7 conducted f o r t h e Government o f Canada 

i n May, 1984, t h r e e months a f t e r t h e f i r s t i n c r e a s e i n 

f r e i g h t r a t e s f o r e x p o r t g r a i n i n 85 y e a r s came i n t o 

e f f e c t , p r o d u c e r s were asked i f t h e y were aware of how 

much t h e y were p a y i n g t o t r a n s p o r t a b u s h e l o f g r a i n by 

r a i l as o f J a n u a r y 1, 1984. A p p r o x i m a t e l y o n e - t h i r d o f 

t h e r e s p o n d e n t s s a i d t h e y d i d . The r e s p o n d e n t s were t h e n 

asked what t h e y were p a y i n g t o t r a n s p o r t a b u s h e l o f g r a i n 

by r a i l . The r e p l i e s ranged from .01 t o .05 c e n t s a 

b u s h e l t o .56 t o .60 c e n t s a b u s h e l . A t o t a l o f 24.3 per 

c e n t r e p l i e d t h a t t h e y were p a y i n g between .11 and .20 

c e n t s a b u s h e l . S i n c e t h e average r a t e under Crow Rate 

was about .13 c e n t s a b u s h e l and t h e r a t e i n c r e a s e d t o 

about .15 c e n t s a b u s h e l on average, on J a n u a r y 1, 1984, 

one c o u l d s t a t e t h a t about o n e - q u a r t e r o f t h e p r o d u c e r s 
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knew what f r e i g h t r a t e t h e y were p a y i n g t o t r a n s p o r t g r a i n . 

Even i f t h i s s h o u l d be t h e c a s e , t h e 24 per c e n t who 

were c o r r e c t r e p r e s e n t s a l e s s e r number t h a n t h e 35 per 

c e n t who s t a t e d t h a t t h e y "thought" t h e y knew what t h e y 

were p a y i n g . The main problem w i t h t h i s p a r t i c u l a r s u r v e y 

i s t h a t no c o r r e l a t i o n e x i s t s between t h o s e p r o d u c e r s who 

s a i d t h e y knew what t h e y were p a y i n g t o t r a n s p o r t g r a i n 

and t h o s e who a c t u a l l y knew what they, were p a y i n g . 

Moreover, no c o r r e l a t i o n e x i s t s between what p r o d u c e r s 

s a i d t h e y were p a y i n g and what t h e a c t u a l r a t e was t h a t 

t h e r a i l w a y s were c h a r g i n g . W i t h o u t such c o r r e l a t i o n s i t 

i s d i f f i c u l t t o a s s e s s how w e l l i n f o r m e d p r o d u c e r s were i n 

May 1984 as t o what t h e y were p a y i n g t o move g r a i n . I t 

a l s o r a i s e s t h e q u e s t i o n as t o why s u r v e y s do not i n c l u d e 

q u e s t i o n s w h i c h " d e f i n e " a r e s p o n d e n t ' s knowledge r a t h e r 

t h a n s u r v e y h i s o r her o p i n i o n . I n t h e May, 1984, Canwest 

Sur v e y o n l y one g u e s t i o n out o f 87 i . e . t h e q u e s t i o n 

r e q u e s t i n g p r o d u c e r s t o s t a t e what t h e y were p a y i n g t o 

t r a n s p o r t g r a i n by r a i l , r e q u i r e d a s p e c i f i c answer r a t h e r 

t h a n an o p i n i o n . 

I n a s i m i l a r s u r v e y 3 8 conducted f o r t h e Government of 

A l b e r t a by Angus R e i d A s s o c i a t e s I n c . , ( p r e v i o u s l y 

C a nwest), t h e same e r r o r s were made. 
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I n t h i s A l b e r t a Government s u r v e y , when asked t o r a t e 

t h e s i g n i f i c a n c e of t h e c o s t s of t r a n s p o r t i n g g r a i n 

compared t o t h e i r o t h e r f a r m i n g c o s t s , o v er t w o - t h i r d s of 

t h e r e s p o n d e n t s thought t h i s c o s t was somewhat o r v e r y 

s i g n i f i c a n t . When asked t o e s t i m a t e what t h e y were 

p r e s e n t l y p a y i n g t o t r a n s p o r t a b u s h e l of g r a i n by r a i l t o 

Vancouver, 67 per c e n t of r e s p o n d e n t s d i d not s t a t e an 

e s t i m a t e d amount. O n l y 15 per c e n t o f r e s p o n d e n t s 

e s t i m a t e d t h e p r i c e t o be i n t h e range o f 21 t o 40 c e n t s a 

b u s h e l ( t h e a c t u a l average r a t e i n J a n u a r y 1985 would have 

been about 23 c e n t s per b u s h e l ) . 

The l e s s o n t o be l e a r n e d from t h i s i n c o n s i s t e n c y i s 

t h a t o p i n i o n s u r v e y s are not an i d e a l form o f a s s e s s i n g 

knowledge o r u n d e r s t a n d i n g of r e s p o n d e n t s ' awareness of 

i s s u e s o r government programs. T h i s a s s e r t i o n i s o f 

p a r t i c u l a r i m p o r t a n c e t o t h e p o s t 1985 debate over t h e 

"method of payment" i s s u e . F or example, i n t h e Angus R e i d 

S u r v e y , 70 per c e n t of p r o d u c e r s sampled s a i d t h a t f a r m e r s 

s h o u l d r e c e i v e t h e annual $659 m i l l i o n s u b s i d y (Crow 

b e n e f i t ) r a t h e r t h a n t h e r a i l w a y s . How s i g n i f i c a n t i s 

t h i s r e s u l t ? How w e l l do p r o d u c e r s u n d e r s t a n d t h e method 

of payment i s s u e ? No q u e s t i o n s were asked t h a t one c o u l d 

use t o measure, not o p i n i o n but knowledge o f , t h e method 

of payment i s s u e . T h e r e f o r e , i n c o n d u c t i n g t h e s u r v e y , 
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f o r t h i s t h e s i s , p a r t i c u l a r a t t e n t i o n was d e v e l o p e d toward 

d e t e r m i n i n g p r o d u c e r knowledge r a t h e r t h a n j u s t o p i n i o n o r 

p e r c e p t i o n . 

5 . 3 . 3 On-Farm Awareness Su r v e y 

The Environment 

The s u r v e y was conducted by t h e au t h o r i n J u l y 1985, 

a p p r o x i m a t e l y 20 months a f t e r t h e p r o m u l g a t i o n of t h e 

Western Grain Transportation Act (WTGA) . D u r i n g t h i s p e r i o d of 

t i m e , g r a i n p r o d u c e r s e x p e r i e n c e d two f r e i g h t r a t e 

i n c r e a s e s t o move g r a i n by r a i l . The i n c r e a s e s r e s u l t e d 

i n t h e average f r e i g h t r a t e r i s i n g from $4.89/tonne t o 

about $7.70/tonne. 

Two o t h e r g r a i n t r a n s p o r t a t i o n i s s u e s c o n t i n u e d t o 

r e c e i v e p u b l i c i t y d u r i n g t h i s t i me p e r i o d . One o f t h e s e 

i s s u e s was t h e ongoing debate c o n c e r n i n g v a r i a b l e r a t e s 

and t h e o t h e r i s s u e was t h e method o f payment q u e s t i o n . 

The R e p o r t o f t h e Committee o f I n q u i r y on Crow B e n e f i t 

Payment ( t h e Gordon H a l l R e p o r t ) was made p u b l i c i n June 

of 1985. 

I n a d d i t i o n t o t h e t r a n s p o r t a t i o n i s s u e s , p r o d u c e r s 
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l o c a t e d i n t h e sample a r e a s , e x p e r i e n c e d i n J u l y , 1985 the 

d o u b l e s c o u r g e of drought and g r a s s h o p p e r s . 

G r a i n p r i c e s c o n t i n u e d t o be d e p r e s s e d i n 1985 and 

g r a i n shipments f e l l s h a r p l y i n t h e 1984-85 c r o p y e a r from 

t h e p r e v i o u s r e c o r d c r o p y e a r f o r e x p o r t d e l i v e r i e s . 

These were t h e c i r c u m s t a n c e s t h a t f a c e d p r o d u c e r s who 

p a r t i c i p a t e d i n t h e s u r v e y . 

S u r v e y Methodology and P r o c e s s 

The on-farm s u r v e y was d e s i g n e d t h r o u g h c o n s u l t a t i o n s 

w i t h v a r i o u s s e n i o r g r a i n and t r a n s p o r t a t i o n o f f i c i a l s i n 

Ottawa, R e g i n a , Moose Jaw and S a s k a t o o n . Q u e s t i o n s were 

d e s i g n e d t o e l i c i t f a c t u a l i n f o r m a t i o n r a t h e r t h a n 

o p i n i o n . I n c l u d e d i n t h e s u r v e y i s a s e c t i o n w h i c h i n a 

somewhat u n i q u e manner d e f i n e s p r o d u c e r awareness of 

f e d e r a l government g r a i n t r a n s p o r t p o l i c y and programs. 

The sample used i n t h i s p r o j e c t i n c l u d e d a t o t a l of 

22 p r o d u c e r s , (Saskatchewan). Of t h e s e , t e n were from t h e 

Shaunavon f a r m i n g d i s t r i c t and t w e l v e were from t h e 

Rosetown umland. The farms i n t h e s u r v e y v a r i e d b o t h i n 

s i z e and s o i l t y p e . 
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The a c t u a l names of p r o d u c e r s were randomly drawn 

from t h e membership l i s t of t h e Western G r a i n Growers 

A s s o c i a t i o n ( f o r m e r l y P a l l i s e r ) a f t e r t h e Saskatchewan 

Wheat P o o l d e c l i n e d t o p a r t i c i p a t e . 

T h i r t y p o t e n t i a l p a r t i c i p a n t s were i n i t i a l l y 

c o n t a c t e d by l e t t e r . T h i s i n t r o d u c t o r y l e t t e r e x p l a i n e d 

t h e purpose and i n t e n t of t h e s t u d y as w e l l as a r e q u e s t 

f o r t h e i r s u p p o r t and an i n d i c a t i o n o f t h e t y p e of 

i n f o r m a t i o n t o be r e q u e s t e d . I n mid-June, t e l e p h o n e c a l l s * 

were made t o c o n f i r m respondent p a r t i c i p a t i o n , t o 

e s t a b l i s h an i n t e r v i e w d a t e and t o answer o r c l a r i f y any 

o u t s t a n d i n g q u e s t i o n s . 

Twenty-two o f the t h i r t y r e s p o n d e n t s approached were 

w i l l i n g and a v a i l a b l e t o be i n t e r v i e w e d on t h e p r e -

e s t a b l i s h e d d a t e s , r e s u l t i n g i n a 72 per c e n t response 

r a t e . C o n s i d e r i n g t h e d e t a i l o f i n f o r m a t i o n r e q u e s t e d , 

t h i s was an e x c e l l e n t r e s p o n s e . C o n f i d e n t i a l i t y was 

g u a r a n t e e d as p a r t of t h e r e q u e s t s made. 

R e s u l t s of the Survey 

P r o d u c e r s were asked s p e c i f i c q u e s t i o n s r e g a r d i n g 

g r a i n p r o d u c t i o n c o s t s , t r a n s p o r t c o s t s and t h e y were 
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asked q u e s t i o n s w h i c h " t e s t e d " t h e i r knowledge. Two 

q u e s t i o n s were asked w h i c h r e l a t e d t o t h e i r f r e i g h t r a t e 

(new Crow Rate) t o t r a n s p o r t g r a i n by r a i l t o p o r t . 

F i r s t , t h e y were asked what was t h e i r p r e s e n t r a t e ( J u l y 

1985) and t h e n t h e y were asked what t h e i r r a t e would be on 

August 1, 1985. 

The r a t e s c a l e , w h i c h must be i s s u e d by A p r i l 30 each 

y e a r , s e t s t h e r a t e f o r f r e i g h t r a t e zones w h i c h c o v e r 

d i s t a n c e s i n i n c r e m e n t s of 25 m i l e s , from 325 t o 2,300 

m i l e s . The r a t e s become e f f e c t i v e on August 01 o f each 

y e a r t o c o i n c i d e w i t h t h e s t a r t of t h e c r o p y e a r as 

d e t e r m i n e d by t h e Canadian Wheat Board. 

P r o d u c e r s i n t h e Rosetown and Shaunavon r e g i o n s of 

Saskatchewan a r e i n zones w h i c h are about 900 t o 925 m i l e s 

from p o r t . T h i s means t h e r a t e f o r p r o d u c e r s i n t h e 

sample would f a l l t o about $6.00 a tonne i n 1986 from 

$7.70 a tonne i n 1985. 

A p p r o x i m a t e l y o n e - t h i r d of t h e p r o d u c e r s knew what 

t h e i r 1984-85 r a t e was and o n e - t h i r d d i d not p r o v i d e any 

r e s p o n s e . The r e m a i n i n g o n e - t h i r d p r o v i d e d f i g u r e s w h i c h 

were e i t h e r wrong or f o r w h i c h no e x p l a n a t i o n c o u l d be 

p r o v i d e d . 

- 316 -



I n r e s p o n s e t o t h e q u e s t i o n c o v e r i n g r a t e s (1985-86) 

p r e s e n t l y i n e f f e c t t h e r e were no c o r r e c t answers. I t 

s h o u l d be p o i n t e d out t h a t t h e s u r v e y was c o n d u c t e d d u r i n g 

J u l y , one month b e f o r e t h e new r a t e s came i n t o e f f e c t . 

O n l y about o n e - q u a r t e r of p r o d u c e r s s t a t e d t h a t t h e r a t e s 

would be l e s s i n 1986 t h a n i n 1985, w h i c h was t h e c o r r e c t 

a s s u m p t i o n . 

I t s h o u l d be p o i n t e d out t h a t r e s p o n d e n t s i n t h e 

a u t h o r ' s p o l l were members of t h e Western C a n a d i a n Wheat 

Growers A s s o c i a t i o n (WCWGA) ( f o r m e r l y P a l l i s e r ) and are 

g e n e r a l l y more aware of t r a n s p o r t i s s u e s t h a n most 

p r o d u c e r s . A l t h o u g h t h e number of r e s p o n d e n t s i n t h e 

a u t h o r ' s s u r v e y were low, t h e r e s u l t s were c o n f i r m e d by 

a n o t h e r sample u n d e r t a k e n by WCWGA wh i c h c o u l d not b e l i e v e 

t h e r e s u l t s o f t h e a u t h o r ' s s u r v e y . 

C o n c l u s i o n o f t h e S u r v e y 

The r e s u l t s of t h e On-Farm Awareness Survey 

d e m o n s t r a t e d t h a t s t a t e m e n t s e x p r e s s e d on t h e Crow Rate 

were based on o p i n i o n s more t h a n on knowledge. C o n f u s i o n 

can be p a r t i a l l y e x p l a i n e d by t h e v a r i o u s c o u n t e r -

a d v e r t i s i n g programs, some of w h i c h have a l r e a d y been 

d i s c u s s e d and some of w h i c h a r e d i s c u s s e d i n t h e f o l l o w i n g 
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s e c t i o n . The l e s s o n t o be l e a r n e d i s t h a t i f Mr. P e p i n 

had w a i t e d f o r t h e p o l l r e s u l t s t o f a v o u r Crow Rate 

change, he c o u l d not have proceeded w i t h h i s p l a n . These 

r e s u l t s a l s o demonstrate how i n e f f e c t u a l were t h e v a r i o u s 

government ( f e d e r a l and p r o v i n c i a l ) and o t h e r a g r i c u l t u r a l 

o r g a n i z a t i o n s ' communication and i n f o r m a t i o n programs. 

A d v e r t i s i n g Campaign 

The h i s t o r i c a l r o o t s of t h e Crow Rate were imbedded 

i n t h e p r o d u c e r s ' minds and no p o l i t i c i a n u n t i l O t t o Lang, 

i n 1974, e v e r t o l d them t h a t t h e Crow Rate was a problem 

t h a t needed t o be c o r r e c t e d . G i v e n t h i s h i s t o r i c a l 

c o n t e x t , a l l p a r t i e s began a s e r i e s o f " i n f o r m a t i o n 

programs" t o a d v i z e t h e g r a i n p r o d u c e r on t h e impact of 

c h a n g i n g t h e Crow R a t e . 

I t i s d i f f i c u l t t o i d e n t i f y a n o t h e r i s s u e i n Canada 

w h i c h was t h e s u b j e c t of such an a d v e r t i s i n g b l i t z as was 

t h e Crow R a t e . 

The government of Saskatchewan, i n a n t i c i p a t i o n o f an 

e l e c t i o n , i s s u e d two b r o c h u r e s o u t l i n i n g t h e c o s t o f t h e 

" P e p i n P l a n " t o Saskatchewan p r o d u c e r s . I n one b r o c h u r e 

p r o d u c e r s were t o l d t h a t t h i s r a t e c o u l d i n c r e a s e 13 t i m e s 
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by 1990 i f t h e P e p i n P l a n was i m p l e m e n t e d . 3 9 I n c l u d e d i n 

t h e b r o c h u r e was a p o s t c a r d w h i c h c o u l d be s e n t t o Mr. 

P e p i n . I t i s e s t i m a t e d t h a t 10,000 c a r d s were r e c e i v e d 

and i n t u r n Mr. P e p i n ' s o f f i c e produced a response t o each 

c a r d . 4 0 By t h e t i m e t h e new l e g i s l a t i o n was p a s s e d , t h e 

g r a i n p r o d u c e r had r e c e i v e d a p p r o x i m a t e l y t h i r t e e n 

d i f f e r e n t b r o c h u r e s o u t l i n i n g some a s p e c t of t h e Crow Ra t e ! 

A n o t h e r major p l a y e r i n t h e a d v e r t i s i n g game was t h e 

Saskatchewan Wheat P o o l . The P o o l t o o k a d v e r t i s e m e n t s 

e a s t i n t o O n t a r i o . Once such a d v e r t i s e m e n t , a l r e a d y 

mentioned, w h i c h appeared i n s e v e r a l major O n t a r i o papers 

was a d d r e s s e d : "Dear To r o n t o M.P.: The P e p i n G r a i n 

T r a n s p o r t a t i o n P l a n T h r e a t e n s T o r o n t o B u s i n e s s , not j u s t 

Western f a r m e r s . " (Appendix 5 ) . I t i s a l l e g e d t h a t t h e 

t h r e e Wheat P o o l s spent about one m i l l i o n d o l l a r s on 

a d v e r t i s i n g and r e l a t e d t r a v e l e x p e n s e s . 4 1 A c c o r d i n g t o 

SWP P r e s i d e n t , Mr. Ted T u r n e r , "We have spent a l o t of 

money, but we don't a p o l o g i z e f o r i t , we have a l a r g e 

s t a k e i n t h i s . " 4 2 However t h e major p a r t i c i p a n t i n 

a d v e r t i s i n g was t h e f e d e r a l government w h i c h spent i n 

e x c e s s o f $1.5 m i l l i o n . 4 3 The f e d e r a l government had i t s 

own u n i q u e problems. I t l a c k e d c o - o r d i n a t i o n . One 

a d v e r t i s e m e n t w h i c h caused t h e f e d e r a l government 

embarrassment was p l a c e d i n Quebec newspapers ( E n g l i s h and 
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French) by t h e Honourable Andre O u e l l e t e , a l t h o u g h t h e 

sponsor i n t h e a d v e r t i s e m e n t was Eugene Whelan, t h e 

M i n i s t e r of A g r i c u l t u r e . The f u l l - p a g e a d v e r t i s e m e n t was 

e n t i t l e d : "The Crow Goes W i t h o u t a F L A P " . 4 4 The 

a d v e r t i s e m e n t attempted t o a l l e v i a t e any c o n c e r n s t h a t t h e 

Quebec l i v e s t o c k p r o d u c e r might have i f changes were made 

t o b e n e f i t t h e w e s t e r n l i v e s t o c k i n d u s t r y . The l a t t e r of 

c o u r s e was a key component o f Mr. P e p i n ' s s t r a t e g y t o 

emphasize f u r t h e r p r o c e s s i n g and va l u e - a d d e d as a b e n e f i t 

of Crow change. T h i s a d v e r t i s e m e n t was a f o r e b e a r e r of 

t h i n g s t o come. I t demonstrated t h a t Mr. P e p i n ' s c o n c e r n 

about Quebec's p e r c e i v e d h u r t was b e g i n n i n g t o become 

r e a l i t y . 

The a d v e r t i s i n g b l i t z w h i c h f o l l o w e d t h e announcement 

of Mr. P e p i n , on F e b r u a r y 8 1982, was o n l y t h e f i r s t of 

such campaigns. An o t h e r b l i t z would f o l l o w a y e a r l a t e r 

as B i l l C-155 - An A c t t o e s t a b l i s h The Western Grain 

Transportation Act was b e i n g debated. 

I n a d d i t i o n t o t h e a d v e r t i s i n g campaigns, a n o t h e r 

form o f p u b l i c i n f o r m a t i o n was i n t r o d u c e d . Western media 

began r e c e i v i n g c o p i e s o f c o n f i d e n t i a l Memoranda t o 

C a b i n e t documents w h i c h inter alia p u r p o r t e d t o show t h a t t h e 

t h r e e P r a i r i e Wheat P o o l s were i n f a v o u r o f Crow Rate 
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r e f o r m . As a r e s u l t , a l l f u t u r e Memoranda t o C a b i n e t were 

t o be w r i t t e n as i f t h e y were g o i n g t o be r e l e a s e d t o t h e 

p u b l i c . There was no a u t h o r i z e d b r e a c h of C a b i n e t s e c r e c y 

but t h e l e a k s were made t o undermine t h e consensus t h a t 

P e p i n was a t t e m p t i n g t o d e v e l o p t o s u p p o r t h i s p o l i c y . 

I t i s d i f f i c u l t t o measure the impact of t h e v a r i o u s 

" i n f o r m a t i o n " programs but on March 23, 1983 P r e m i e r 

B l a k e n e y c a l l e d an e l e c t i o n and s t a t e d t h a t i t would be 

f o u g h t o ver t h e Crow Rate. On A p r i l 26 t h e PCs won 57 out 

o f 64 s e a t s . The PC p o s i t i o n on Crow Rate was a p a s s i v e 

one w h i c h was opposed t o i n c r e a s e d r a t e s . The NDP used 

t h e i r a n t i - C r o w s t a n d as t h e i r c e n t r e p i e c e and T r a n s p o r t 

M i n i s t e r Gordon MacMurchy was put i n c h a rge of t h i s 

program. The f a c t t h a t t h e NDP l o s t so d e c i s i v e l y (Mr. 

MacMurchy l o s t h i s s e a t ) does suggest t h a t e i t h e r t h e Crow 

Rate was not an i s s u e t o most Saskatchewan v o t e r s or t h e 

PC's p o s i t i o n on Crow was seen as a s a f e g u a r d t o v o t e PC. 

As argued e a r l i e r however, s t r o n g campaigns t o keep th e 

Crow c o u l d no l o n g e r g u a r a n t e e an e l e c t i o n v i c t o r y . 

5 . 3.4 G i l s o n R e p o r t 

As t h e a d v e r t i s i n g b a t t l e c o n t i n u e d Dr. C l a y G i l s o n 

c o n c l u d e d h i s n e g o t i a t i o n s w i t h r e p r e s e n t a t i v e s o f t h e 15 
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major a g r i c u l t u r a l o r g a n i z a t i o n s and t h e two n a t i o n a l 

r a i l w a y s w i t h i n a 126 day t i m e p e r i o d (see A ppendix 6 f o r 

a d e t a i l e d s e t of recommendations). 

Dr. G i l s o n recommended an i n c r e a s e i n f e d e r a l 

government a s s i s t a n c e from $3.2 b i l l i o n t o $3.5 b i l l i o n 

f o r t h e f i r s t f o u r y e a r s . He a l s o recommended a s h a r i n g 

f o r m u l a f o r p a y i n g d i r e c t s u b s i d i e s . I n t h e f i r s t 

i n s t a n c e t h e y would be a p p l i e d e x c l u s i v e l y t o h o l d i n g down 

r a i l w a y r a t e s and t h e n t h e y c o u l d c o n v e r t i n t o payments 

made d i r e c t l y t o p r o d u c e r s t o spend at t h e i r d i s c r e t i o n . 

He a l s o recommended a number of t a s k f o r c e s be e s t a b l i s h e d 

t o c o mplete f u r t h e r t e c h n i c a l and l e g i s l a t i v e r e q u i r e m e n t s . 

The, r e p o r t i s complex and d e t a i l e d and e n a b l e d Mr. P e p i n 

t o c o n t i n u e h i s work. A l t h o u g h Dr. G i l s o n r a i s e d t h e ante 

t o $3.5 b i l l i o n he d i d , a c c o r d i n g t o Mr. P e p i n , s t a y 

w i t h i n h i s p a r a m e t e r s . Mr. P e p i n a l s o b e l i e v e d t h e r e p o r t 

was made i n t h e west and i n v o l v e d a l l t h e i n t e r e s t e d 

groups i n t h e w e s t . 4 5 

o 

Among w e s t e r n farm groups, th e r e a c t i o n was mixed. 

The most p o s i t i v e came from t h e P r a i r i e Farm Commodity 

C o a l i t i o n (PFCC) because of t h e recommendations c o n c e r n i n g 

payments t o p r o d u c e r s and t h e A g r i c u l t u r a l Adjustment 

Payment. B o t h measures would h e l p t o reduce t h e d i s -
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i n c e n t i v e s t o l i v e s t o c k and non-Crow c r o p p r o d u c e r s whose 

o r g a n i z a t i o n s dominate th e PFCC. Other more w i d e l y - b a s e d 

w e s t e r n farm o r g a n i z a t i o n s such as t h e M a n i t o b a Farm Bureau 

and U n i f a r m i n A l b e r t a were' a l s o p o s i t i v e , e x p r e s s i n g 

g e n e r a l s u p p o r t f o r t h e recommendations e x c e p t f o r c o n c e r n 

about, but c e r t a i n l y not o u t r i g h t o p p o s i t i o n t o , t h e 

recommendations about payments t o p r o d u c e r s and c o s t -

s h a r i n g . 

The l e a s t p o s i t i v e but d e f i n i t e l y not n e g a t i v e 

r e s p onse among w e s t e r n farm o r g a n i z a t i o n s ( e x c e p t f o r t h e 

NFU of c o u r s e ) had, t o t h a t d a t e , come from t h e t h r e e 

P r a i r i e Wheat P o o l s . T h e i r p u b l i c comments r e f l e c t e d 

f a v o u r a b l e r e a c t i o n t o t h e c o n s u l t a t i v e p r o c e s s , t h e 

g e n e r a l c o n t e n t o f t h e r e p o r t and t h e recommendations on a 

c e n t r a l c o - o r d i n a t i n g agency, r a i l w a y g u a r a n t e e s , 

c o n t i n u a t i o n o f Government r e s p o n s i b i l i t y f o r hopper c a r s 

and b r a n c h l i n e r e h a b i l i t a t i o n and i n c l u s i o n o f c a n o l a and 

l i n s e e d under t h e new regime. However, t h e y had r e s e r v e d 

judgement u n t i l a f t e r t h e s c h e d u l e d meetings w i t h t h e i r 

d e l e g a t e s and Boards of D i r e c t o r s on t h r e e key i s s u e s : t h e 

" h i g h " l e v e l o f Crow b e n e f i t ; t h e payment t o p r o d u c e r s ; 

and t h e " h i g h " c o s t - s h a r i n g f o r m u l a . A t t h e s e meetings 

l o c a l members and d e l e g a t e s were l i k e l y t o be more 

n e g a t i v e t h a n t h e i r r e p r e s e n t a t i v e s i n v o l v e d i n t h e G i l s o n 

c o n s u l t a t i o n s . 4 6 
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S i n c e t h e N a t i o n a l Farmers U n i o n had not r e c o g n i z e d 

t h e n e g o t i a t i o n p r o c e s s , t h a t o r g a n i z a t i o n c o n t i n u e d t o 

oppose any changes t o t h e Crow Rate. 

I t i s easy t o t a k e t h e G i l s o n R e p o r t t o t a s k because 

i t f a i l e d t o r e a c h an agreement w i t h a l l t h e p a r t i e s but 

t h e r e a l s u c c e s s of Dr. G i l s o n and h i s R e s e a r c h D i r e c t o r 

Dr. E. W. T y r c h n i e w i c z and S e c r e t a r y Don L e i t c h , was t h a t 

t h e y e s t a b l i s h e d a c h e m i s t r y of good w i l l among a l l t h e 

p a r t i c i p a n t s . A c c o r d i n g t o Deputy T r a n s p o r t M i n i s t e r , 

A r t h u r K r o e g e r , " r h e t o r i c gave way t o a s h a r i n g o f problems 

and t h e r e was a common s e a r c h f o r s o l u t i o n s by p a r t i e s 

whose i n t e r e s t s and approaches had i n t h e p a s t been 

d i v e r g e n t . " 4 7 

B e f o r e r e s p o n d i n g t o t h e recommendations i n t h e r e p o r t 

Mr. P e p i n had once a g a i n t o seek s u p p o r t from h i s C a b i n e t 

c o l l e a g u e s . I n p r e p a r i n g h i s p r o p o s a l Mr. P e p i n , d e s p i t e 

t h e f a c t t h a t he had now spent two y e a r s on Crow Rate 

r e f o r m , remained o p t i m i s t i c and he b e l i e v e d he had made 

p r o g r e s s : 

1. There was now agreement t h a t a comprehensive s o l u t i o n 
was r e q u i r e d . No one s e r i o u s l y argued any l o n g e r 
t h a t t h e problem c o u l d be s o l v e d by b u y i n g a few more 
g r a i n hopper c a r s . 

2. The 1897 f r e i g h t r a t e l e v e l was dead. The debate was 
s h i f t i n g t o how much more t h e p r o d u c e r s h o u l d pay. 
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3. W e s t e r n e r s u n d e r s t o o d t h a t t h e Crow Rate d i d 
c o n s t i t u t e an i n c r e a s i n g l y s e r i o u s problem f o r 
l i v e s t o c k and f u r t h e r p r o c e s s i n g i n w e s t e r n Canada 
and a s o l u t i o n was r e g u i r e d . 4 8 

The use o f t h e Inside-Outside Access Model w i t h a f e d e r a l 

n e g o t i a t o r armed w i t h C a b i n e t approved n e g o t i a t i n g 

p r i n c i p l e s was a d e p a r t u r e from e x e c u t i v e f e d e r a l i s m o r 

some o t h e r form of problem s o l v i n g body such as t h e R o y a l 

Commission. I t was c o n s i s t e n t w i t h Mr. P e p i n ' s approach 

t o d e a l d i r e c t l y w i t h g r a i n p r o d u c e r s , l e a v i n g p r o v i n c i a l 

governments and o p p o s i t i o n f e d e r a l MPs on t h e s i d e l i n e s , 

a l t h o u g h Mr. P e p i n r e a l i z e d he would have t o address t h o s e 

groups a t t h e l e g i s l a t i v e s t a g e . 

On J u l y 9, 1982 Mr. P e p i n s u b m i t t e d a 110 page 

Memorandum t o C a b i n e t i n t h e form of a h i g h l y t e c h n i c a l 

and s t a t i s t i c a l document t o h i s C a b i n e t c o l l e a g u e s s e e k i n g 

s u p p o r t t o respond t o Dr. G i l s o n ' s r e p o r t . The C a b i n e t 

paper once a g a i n r a i s e s t h e q u e s t i o n as t o how w e l l 

p r e p a r e d o t h e r C a b i n e t M i n i s t e r s were t o d i s c u s s such a 

w e i g h t y document. C e r t a i n l y t h e m a t t e r s were w e l l 

d i s c u s s e d a t t h e o f f i c i a l s ' l e v e l and p o i n t s out t h e need 

f o r m i n i s t e r s t o have a d v i s o r s w i t h i n t e g r i t y . 

A t s t a k e was a commitment o f $3.7 b i l l i o n o f t a x -
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p a y e r s ' 

C a b i n e t 

1983 . 

money i n t h e 

d e c i s i o n would 

f i r s t f o u r y e a r s 

not be announced 

a l o n e . A f i n a l 

t i l l F e b r u a r y of 

But i n t h e i n t e r i m , on August 4, t h e f e d e r a l 

government a c c e p t e d i n p r i n c i p l e t h e main t h r u s t of t h e 

G i l s o n r e p o r t and announced t h e f o r m a t i o n o f t h r e e t a s k 

f o r c e s t o c o n t i n u e work on o u t s t a n d i n g t e c h n i c a l q u e s t i o n s . 

The t a s k f o r c e s d e a l i n g w i t h t h e f r e i g h t r a t e 

s t r u c t u r e , c e n t r a l c o - o r d i n a t i n g agency and l e g i s l a t i o n 

were t o r e p o r t t o a s t e e r i n g committee c o m p r i s i n g 

r e p r e s e n t a t i v e s from a l l t h e i n s i d e r s ( f a r m groups and t h e 

r a i l w a y s ' ) who p a r t i c i p a t e d i n t h e n e g o t i a t i o n s c o n d u c t e d 

by Dr. C l a y G i l s o n e a r l i e r i n t h e y e a r . The chairmen of 

th e t h r e e t a s k f o r c e s were a p p o i n t e d i n c o n s u l t a t i o n w i t h 

f a r m groups and t h e r a i l w a y s and t a s k f o r c e members were 

s e l e c t e d by t h e o r g a n i z a t i o n s t h e y r e p r e s e n t . Two o f t h e 

ch a i r m a n were f e d e r a l o f f i c i a l s and t h e t h i r d was a 

c o n s u l t a n t under c o n t r a c t t o t h e f e d e r a l Department of 

T r a n s p o r t . 

Once a g a i n , by a l l o w i n g t h e p r a i r i e a g r i c u l t u r a l 

o r g a n i z a t i o n s and t h e r a i l w a y s t o p a r t i c i p a t e i n t h e 

com m i t t e e s , Mr. P e p i n ' s s t r a t e g y p a i d d i v i d e n d s . Comment 
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i n t h e major newspapers i n 

u n i f o r m l y f a v o u r a b l e and 

N a t i o n a l Farmers U n i o n were 

w e s t e r n Canada c o n t i n u e d t o be 

o r g a n i z a t i o n s such as t h e 

un a b l e t o s u s t a i n any s u p p o r t . 

However, f u r t h e r problems were b e g i n n i n g t o d e v e l o p 

w h i c h would r e s u l t i n some s t r a n g e a l l i a n c e s . 

5.3.5 I n t e r and I n t r a C o n f l i c t s 

I n t h e s p r i n g of 1982 i t was p o s s i b l e t o s t a t e t h a t a 

g e n e r a l consensus e x i s t e d i n t h e p r a i r i e s t h a t t h e 

r a i l w a y s l o s t money moving e x p o r t g r a i n and t h a t t h e Crow 

Rate s h o u l d be changed. The debate now s h i f t e d t o who 

s h o u l d r e c e i v e t h e f e d e r a l government's g r a i n s u b s i d y , t h e 

r a i l w a y s o r t h e g r a i n p r o d u c e r s and i f i t was t o be t h e 

l a t t e r , what method of payment would be chosen. Table 21 

Crow Benefit Payment Options e x p l a i n s t h e d i f f e r e n c e s between 

t h e two o p t i o n s . 
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T a b l e 21: Crow B e n e f i t Payment O p t i o n s 

Pay t h e R a i l w a y 

c u r r e n t system 
f e d e r a l s u p p o r t p a i d t o 

r a i l w a y s 
r a i l w a y s keep f r e i g h t 

c h a r g e s down 

Example ($ tonne) 

Feed b a r l e y a t 
Vancouver 

Crow Rate 

$110.00 

5.00 

P r i c e of f e e d 
b a r l e y 

$105.00 

Average f r e i g h t 
r a t e 

Farmer pays (Crow 
Rate) 

Government pays 

$ 27.00 

$ 5.00 

$ 22.00 
$ 27.00 

Pay t h e P r o d u c e r 

- proposed by G i l s o n 
- f a r m e r s pay f u l l c o s t 

of h a u l i n g g r a i n 
- f e d e r a l s u p p o r t p a i d t o 

f a r m e r s 

Example ($ tonne) 

Feed b a r l e y at 
Vancouver $110.00 

Commercial R a i l 27.00 
Rate 

P r i c e of f e e d $ 81.00 
on t h e 
p r a i r i e s 

Average f r e i g h t 
r a t e $ 27.00 

Farmer pays $ 27.00 

Government pays $ 22.00 
$ 27.00 

The d i f f e r e n c e between f e d e r a l payments t o t h e 

r a i l w a y s o r t o p r o d u c e r s was a c o n t e n t i o u s and complex 

one. Dr. G i l s o n ' s main argument f o r payments t o p r o d u c e r s 

was based on h i s d e s i r e t o e l i m i n a t e c u r r e n t d i s t o r t i o n s 

i n t h e w e s t e r n a g r i c u l t u r a l economy a r i s i n g out of the 

Crow Rate and w o r k i n g t o t h e d i s a d v a n t a g e o f l i v e s t o c k and 
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o t h e r a g r i c u l t u r a l p r o d u c t s . The p r i c e of f e e d - g r a i n s , 

o i l s e e d s and o t h e r raw p r o d u c t s on t h e p r a i r i e s i s t h e 

i n t e r n a t i o n a l p r i c e minus t r a n s p o r t a t i o n c o s t s . S i n c e t h e 

Crow Rate keeps t r a n s p o r t a t i o n c o s t s a t v e r y low l e v e l s , 

f a r m g a t e p r i c e s f o r f e e d g r a i n s are k e p t a r t i f i c i a l l y 

h i g h . The p a y - t h e - r a i l w a y approach would not r e s o l v e t h e 

d i s t o r t i o n as g r a i n t r a n s p o r t a t i o n c o s t s ( e . g . f r e i g h t 

r a t e s ) p a i d by p r o d u c e r s would remain at low l e v e l s , and 

t h u s f e e d g r a i n p r i c e s on t h e p r a i r i e s a r t i f i c i a l l y h i g h . 

The argument i n f a v o u r of p a y - t h e - r a i l w a y was t h a t t h e 

s u b s i d y s u p p o r t e d t h e movement of e x p o r t g r a i n and t h a t as 

l o n g as t h e s u b s i d y went t o t h e r a i l w a y s , t h e f e d e r a l 

government c o u l d not remove i t . 

The d e b ate on method of payment became an e a s t - w e s t 

i s s u e and a l s o an i s s u e w i t h i n w e s t e r n Canada. S u p p o r t e r s 

i n Quebec were l e d by a 12 p e r s o n group drawn from t h e 74 

Quebec L i b e r a l MPs. However, t h e major spokesman f o r 

Quebec became Jacques P r o u l x , head of t h e U n i o n des 

P r o d u c t e u r s A g r i c o l e s (UPA). P r o u l x was opposed t o d i r e c t 

payments t o p r o d u c e r s because t h e h i g h e r f r e i g h t r a t e s 

would reduce t h e farmgate p r i c e of f e e d g r a i n on t h e 

p r a i r i e s , g i v i n g p r a i r i e l i v e s t o c k p r o d u c e r s an advantage 

i n f e e d c o s t s o v e r Quebec f a r m e r s . 
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Quebec produces about 38 per c e n t o f Canadian 

P r o d u c t i o n of hogs and 7 per c e n t of beef p r o d u c t i o n . 

O n t a r i o produces between 30 t o 40 per c e n t o f a l l Canadian 

l i v e s t o c k and l i v e s t o c k p r o d u c t s . 

Quebec p r o v i d e d a market f o r p r a i r i e hogs i n t h e 

1960s but a s u r g e i n Quebec p r o d u c t i o n t r a n s f o r m e d a 

d e f i c i t of 100 m i l l i o n pounds t o a s u r p l u s o f about 100 

m i l l i o n pounds. 

A change i n method of payment would promote i n c r e a s e d 

c a t t l e and hog p r o d u c t i o n i n w e s t e r n Canada. Quebec 

b e l i e v e d t h a t t h i s i n c r e a s e , e s p e c i a l l y i n t h e hog market, 

would come a t i t s expense. O n t a r i o t o o k t h e p o s i t i o n t h a t 

a change i n method of payment would not have a s i g n i f i c a n t 

i n c r e a s e i n f e e d g r a i n p r i c e s i n e a s t e r n Canada s i n c e f e e d 

u s e r s have t h e a s s u r a n c e t h a t e a s t e r n f e e d g r a i n p r i c e s 

cannot exceed c o r n c o m p e t i t i v e r a t e s . 4 ^ 

A l b e r t a argues t h a t payment t o r a i l w a y s d i s t o r t s t h e 

p r i c e o f f e e d b a r l e y i n t h a t p r o v i n c e and a c t s as a 

d i s i n c e n t i v e t o meat p r o d u c t i o n . UPA t a k e s t h e p o s i t i o n 

t h a t t h e w e s t e r n meat i n d u s t r y i s s t r o n g enough w i t h o u t 

c h a n g i n g t h e method of payment. 
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The f e d e r a l government t r i e d t o argue t h a t t h e f e e d c o s t 

s a v i n g s r e a l i z e d by w e s t e r n hog p r o d u c e r s would not be 

l a r g e enough t o overcome the d i f f e r e n c e i n hog p r i c e s 

between C a l g a r y and M o n t r e a l and t h e c o s t of t r a n s p o r t i n g 

meat between t h e s e markets. I n c r e a s e d w e s t e r n hog 

p r o d u c t i o n would l i k e l y be e x p o r t e d , r a t h e r t h a n s h i p p e d 

t o e a s t e r n m a r k e t s . I r o n i c a l l y , payment t o p r o d u c e r s 

would r e s t o r e some of t h e g e o g r a p h i c a l advantage t h a t t h e 

p r a i r i e s s h o u l d e n j o y as t h e r e g i o n where f e e d b a r l e y i s 

grown. But i n Canada, i t seems t h a t such l o g i c does not 

c o u n t . Quebec b e l i e v e d t h a t w e s t e r n Canadian f a r m e r s were 

r e c e i v i n g an advantage of t h e annual payment of $658 

m i l l i o n . The d i f f e r e n c e s w i t h i n t h e west were even more 

d i v e r s e and c o n f u s i n g . P a r t of t h e c o n f u s i o n a r o s e out of 

a r e l a t e d i s s u e . G i l s o n had not o n l y recommended t h a t 

payment s h o u l d be made t o p r o d u c e r s but he a l s o recommended 

t h a t t h e payment s h o u l d be p a i d on an acreage b a s i s . T h i s 

was t o encourage more p r o d u c e r s t o grow f e e d g r a i n t o 

s u p p o r t a r e d meat i n d u s t r y i n l i e u o f e x p o r t g r a i n w i t h 

i t s absence of any v a l u e added component. Such a scheme 

c o u l d d i l u t e t h e per c e n t of money a v a i l a b l e t o a s s i s t 

p r i m a r y g r a i n p r o d u c e r s t o pay t h e f u l l c o s t o f e x p o r t i n g 

g r a i n s . As a r e s u l t , a c l e a v a g e d e v e l o p e d i n t h e p r a i r i e s , 

between t h e l i v e s t o c k s e c t o r and t h e p r i m a r y g r a i n s e c t o r . 

The government o f A l b e r t a , as t h e p r o v i n c e w i t h t h e l a r g e s t 
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l i v e s t o c k i n t e r e s t , q u i c k l y s u p p o r t e d a method o f payment 

o p t i o n w h i c h would r e s u l t i n payments t o l i v e s t o c k 

p r o d u c e r s based on acreage. Saskatchewan, as t h e P r o v i n c e 

w h i c h produces 50 per c e n t o f a l l t h e raw e x p o r t g r a i n , 

a l i g n e d i t s e l f w i t h t h e t h r e e p r a i r i e Wheat P o o l s i n 

o p p o s i t i o n . 

B o t h M a n i t o b a (NDP) and Saskatchewan (PC) passed 

m o t i o n s t h r o u g h t h e i r r e s p e c t i v e l e g i s l a t u r e s condemning 

t h e proposed method of payment o p t i o n . 

P r e m i e r B e n n e t t s u p p o r t e d t h e change s i n c e B r i t i s h 

C o lumbia's l o n g - s t a n d i n g p o s i t i o n was t h a t t h e Crow Rate 

p r o v i d e d a s u b s i d y a t t h e expense of B r i t i s h Columbia t a x 

p a y e r s . 

Mr. P e p i n was r u n n i n g i n t o d i f f i c u l t y o v e r t h e method 

of payment i s s u e w i t h t h e L i b e r a l Quebec Caucus; 74 o f 

Quebec's 75 s e a t s were L i b e r a l and t h e s e a c c o u n t e d f o r 

n e a r l y h a l f t h e 147 t o t a l L i b e r a l s e a t s . 

The G i l s o n o r i e n t a t e d t a s k f o r c e s were a l s o r u n n i n g 

i n t o d i f f i c u l t y on two f r o n t s . F i r s t , t h e P r a i r i e Wheat 

P o o l s were adamantly o b j e c t i n g t o any o f t h e Crow B e n e f i t 

b e i n g p a i d t o t h e g r a i n p r o d u c e r and no agreement c o u l d be 
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r e a c h e d , among t h o s e t h a t f a v o u r e d payments t o p r o d u c e r s , 

as t o how t h a t payment s h o u l d be made. See Table 22 f o r an 

e x p l a n a t i o n o f t h e p o s i t i o n s of t h e d i f f e r e n t a g r i c u l t u r a l 

o r g a n i z a t i o n s . As a r e s u l t , t h e P r a i r i e Wheat P o o l s s e n t 

a d e l e g a t i o n t o Quebec t o meet w i t h some h e r e t o f o r e 

unknown a l l i e s . The meeting was s u c c e s s f u l and Quebec's 

p o w e r f u l farm l o b b y group, t h e U n i o n des P r o d u c t e u r s 

A g r i c o l e s (UPA), i m m e d i a t e l y went t o work w i t h i n t h e 

Quebec L i b e r a l Caucus t o produce t h e r e s u l t s p r e v i o u s l y 

mentioned. 

Mr. P e p i n and h i s C a b i n e t c o l l e a g u e s were a d v i s e d 

t h a t t h e r e would be a d v e r s e impact on e a s t e r n a g r i c u l t u r e 

i f t h e Crow Rate was changed and t h e s u b s i d y p a i d t o 

p r o d u c e r s . Mr. P e p i n was caught between th e horns of 

C o n f e d e r a t i o n . I f he a c t e d one way he would have p a r t of 

e a s t e r n Canada ups e t - i f he a c t e d t h e o t h e r way he would 

have s e c t i o n s of w e s t e r n Canada angry. The a l l i a n c e 

between UPA and Saskatchewan Wheat P o o l would have a 

p r o f o u n d impact on t h e Crow Rate l e g i s l a t i o n . 
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T a b l e 22: P o s i t i o n s o f A g r i c u l t u r a l O r g a n i z a t i o n s 

on Method o f Payment O p t i o n s 

1. D i r e c t Government Payment t o R a i l w a y s 

Saskatchewan Wheat P o o l , A l b e r t a Wheat P o o l , M a n i t o b a 
P o o l E l e v a t o r s , U n i f a r m of A l b e r t a and Saskatchewan 
F e d e r a t i o n of A g r i c u l t u r e s t r o n g l y s u p p o r t e d a d i r e c t 
f e d e r a l government payment t o t h e r a i l w a y s . 

The Wheat P o o l s argued t h a t t h e most e f f e c t i v e way o f 
e n s u r i n g r a i l w a y s p r o v i d e good s e r v i c e i s t o make 
payment of t h e b e n e f i t s c o n d i t i o n a l on performance. 
T h e i r p o s i t i o n was t h a t t h e payment i s a t r a n s p o r t 
a t i o n s u b s i d y not a p r o d u c t i o n s u b s i d y and must be 
seen as such by the p u b l i c . T h e i r c o n c e r n was t h a t 
t h e payment may be seen by e a s t e r n p o l i t i c i a n s as a 
s u b s i d y t o fa r m e r s and t h e r e f o r e c o u l d be removed at 
some p o i n t i n t h e f u t u r e . 

2. D i r e c t Government Payment t o G r a i n P r o d u c e r s 

U n i t e d G r a i n Growers, P r a i r i e Farm Commodity C o a l i t i o n 
and M a n i t o b a Farm Bureau s t r o n g l y s u p p o r t e d a d i r e c t 
f e d e r a l government payment t o g r a i n p r o d u c e r s . 

These p r o d u c e r o r g a n i z a t i o n s argued t h a t a d i r e c t 
f e d e r a l payment t o t h e r a i l w a y s would c o n t i n u e t h e 
c u r r e n t impediment t o t h e growth o f t h e l i v e s t o c k 
i n d u s t r y and discouragement o f c r o p d i v e r s i f i c a t i o n 
and a g r i c u l t u r a l p r o c e s s i n g i n w e s t e r n Canada. 

T h e i r p o s i t i o n was t h a t p r o d u c e r payments would a l l o w 
f a r m e r s t o d i c t a t e t o t h e g r a i n i n d u s t r y how i t 
s h o u l d e v o l v e i n t h e f u t u r e . The e l e v a t o r companies, 
w h i c h a re l a r g e l y owned by p r o d u c e r s , may have t o 
adapt and a c c e p t changes but i n t h e end i t w i l l be i n 
th e b e s t i n t e r e s t of t h e f a r m e r . 

S o u r c e : Briefs to Dr. Gilson: Spring 1982. 
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I n l a t e 1982 and e a r l y 1983 i t was not o n l y Mr. P e p i n 

who was h a v i n g d i f f i c u l t y but so were many e l e c t e d l e a d e r s 

of a g r i c u l t u r e o r g a n i z a t i o n s . F i r s t , t h e Canadian 

F e d e r a t i o n o f A g r i c u l t u r e was v i r t u a l l y i mpotent t h r o u g h o u t 

t h e Crow Rate debate as i t s p r o v i n c i a l l y o r g a n i z e d sub 

groups c o u l d not agree nor c o u l d any of t h e s e c t o r groups. 

I n e a r l y J a n u a r y b o t h t h e P r e s i d e n t s of t h e Saskatchewan 

F e d e r a t i o n o f A g r i c u l t u r e and U n i f a r m i n A l b e r t a were 

d e f e a t e d i n r e - e l e c t i o n b i d s . 

5.3.6 Western T r a n s p o r t a t i o n I n i t i a t i v e 

On F e b r u a r y 1, 1983, a f t e r t h r e e y e a r s o f i n t e n s i v e 

n e g o t i a t i o n and s t r o n g o p p o s i t i o n , Mr. P e p i n i n t r o d u c e d a 

package t h a t attempted t o meet t h e demands of t h e v a r i o u s 

i n t e r e s t g roups. 

T a b l e 23: F e d e r a l O u t l a y 1982-83 - 1985-86 
($ M i l l i o n s ) 

$ 313.0 
1,954.8 

146.0 
204 .1 
380.2 
434.3 
278.0 

5.7 
$3.716.1 

S o u r c e : Press Release: Western Transportation Initiatives: February 1,1983 

1982-83 i n t e r i m payments 
Crow B e n e f i t Payments 
Share o f Co s t I n c r e a s e s 
A d j u s t m e n t Payment 
B r a n c h l i n e Improvements 
Hopper C a r s 
B r a n c h l i n e S u b s i d y 
A d m i n i s t r a t i o n 
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Table 23 o u t l i n e s t h e d o l l a r v a l u e of t h e announcement 

but t h e r e were o t h e r s i g n i f i c a n t changes as w e l l . F i r s t 

t h e p r o d u c e r would, a f t e r f o u r y e a r s , be e x p e c t e d t o pay 

t h e f i r s t 6 per c e n t of i n f l a t i o n i n c r e a s e s , t h i s was up 

from 4-1/2 per c e n t as recommended by Dr. G i l s o n . The 

Crow B e n e f i t was pegged at $651 m i l l i o n per y e a r and t h e 

h i g h l y c o n t e n t i o u s a rea of method of payment was changed 

t o a l l o w o n l y 50 per c e n t t o be p a i d t o t h e p r o d u c e r . 

Dr. G i l s o n had recommended t h a t 81 per c e n t of t h e Crow 

B e n e f i t s h o u l d , a f t e r f o u r y e a r s , be p a i d d i r e c t l y t o 

g r a i n p r o d u c e r s . I n i n t r o d u c i n g h i s package at a Winnipeg 

news c o n f e r e n c e , Mr. P e p i n s t a t e d t h a t changes t o t h e Crow 

Rate were t h e " g r e a t e s t e x e r c i s e i n compromise s i n c e God 

c r e a t e d Adam and E v e . " 5 0 

Mr. P e p i n b e l i e v e d h i s . Crow Rate package was 

comprehensive because i t c o i n c i d e d w i t h a new p o r t s p o l i c y 

and a $1 b i l l i o n e x p a n s i o n program of west c o a s t p o r t s and 

i t c o u l d l e a d t o a r e v o l u t i o n i n w e s t e r n a g r i c u l t u r e . He 

b e l i e v e d i t was f a i r because p r o d u c e r s would not be p a y i n g 

13 t i m e s Crow, as Saskatchewan a l l e g e d a y e a r e a r l i e r , but 

would pay no more th a n 5 t i m e s Crow (1897 l e v e l ) by t h e 

end o f t h e decade. A c c o r d i n g t o P e p i n , b o t h Dr. G i l s o n 

and he have compromised e v e r y s t e p a l o n g t h e way t o a v o i d 

c o n f r o n t a t i o n and he b e l i e v e d t h a t t h e r e was consensus f o r 

c h a n g e . 5 1 
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D e s p i t e P e p i n ' s b e l i e f s , • r e a c t i o n t o h i s announcement 

was o n l y mixed and once a g a i n t h e " c o u n t e r - a d v e r t i s i n g " 

t o o k o v e r and t h e same i s s u e s were r a i s e d y e t a n o t h e r t i m e . 

5.4 P a r l i a m e n t a r y P r o c e s s 

On F e b r u a r y 10, 1983 P a r l i a m e n t debated t h e Crow Rate 

and Mr. P e p i n ' s r e f o r m package d u r i n g t h e O p p o s i t i o n 

Members Day. Prime M i n i s t e r Trudeau t o o k an a c t i v e p a r t 

i n t h e debate and s a i d t h a t he c h a l l e n g e d t h e w e s t e r n 

P r e m i e r s a t t h e F i r s t M i n i s t e r s C o n f e r e n c e on F e b r u a r y 3 

t o agree among them s e l v e s what s h o u l d be done about Crow. 

There was no agreement. The Prime M i n i s t e r t h e n s a i d i t 

i s p e r f e c t l y r e a s o n a b l e f o r t h e f e d e r a l government t o 

change a r a t e t h a t i s n e a r l y 100 y e a r s o l d . 5 2 T h i s i s i n 

s t a r k c o n t r a s t w i t h t h e p o s i t i o n t h e Prime M i n i s t e r t o o k 

two y e a r s e a r l i e r . PMO and PCO were now s u p p o r t i n g t h e 

i n i t i a t i v e as p a r t of t h e Prime M i n i s t e r ' s Economic 

Rec o v e r y Program. The r a i l w a y s had agreed t o i n v e s t $13.2 

b i l l i o n i n r a i l c a p a c i t y , m o s t l y i n w e s t e r n Canada, i f t h e 

Crow Rate was changed. I t was e s t i m a t e d t h a t 375,000 

p e r s o n - y e a r s o f work would be c r e a t e d o v e r a t e n - y e a r 

p e r i o d . 

The day a f t e r Mr. P e p i n had made h i s announcement i n 
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Winnipeg he f l e w o f f t o Sask a t o o n , Edmonton and Vancouver 

t o " s e l l " h i s p r o p o s a l . He met w i t h e d i t o r i a l b o a r d s , 

h e l d news c o n f e r e n c e s , p a r t i c i p a t e d i n o p e n - l i n e r a d i o 

shows and made h i m s e l f and h i s key a d v i s o r s a v a i l a b l e t o 

t h e c a l l o f t h e media. I t was a t Edmonton t h a t one o f t h e 

most h i s t o r i c e v e n t s i n Mr. P e p i n ' s c a r e e r t o o k p l a c e . A 

member o f t h e N a t i o n a l Farmers U n i o n i n a p e j o r a t i v e sense 

s h o u t e d out t o Mr. P e p i n : " T h i s i s n ' t an a g r i c u l t u r a l 

p o l i c y - i t ' s an i n d u s t r i a l p o l i c y . " Mr. P e p i n remembers 

t h a t he broke i n t o a s m i l e and s a i d . "Thank you my good 

man - you a r e r i g h t - you u n d e r s t a n d . " 5 3 Mr. P e p i n had 

been a t t e m p t i n g t o e s t a b l i s h an i n d u s t r i a l p o l i c y i n 

w e s t e r n Canada s i n c e 1968 when he was M i n i s t e r of I n d u s t r y , 

Trade and Commerce. He always b e l i e v e d t h e Crow Rate was 

an impediment t o t h a t p o l i c y . 

5.4.1 P r e l u d e t o L e g i s l a t i o n 

Mr. P e p i n now t u r n e d h i s a t t e n t i o n t o p u t t i n g h i s 

package i n t o l e g i s l a t i v e form and h i s c o n c e r n f o r t h e 

s u p p o r t o f t h e Quebec Caucus was c a u s i n g him d i f f i c u l t y . * 

*Caucus plays an important but secret role in the passing of a Bill. Before 
bringing the Bill to the House of Commons Mr. Pepin had to present and explain 
the Bill before the Liberal Caucus. He had to explain the policy, answer 
questions and try to persuade those who were opposed. The Minister's main goal 
was to ensure that all members of the party supported the Bill before it was 
debated in Parliament. Quebec members continuously threatened to vote against 
the Bill unless their concerns were met. The Quebec Caucus comprised of 74 of 
the 147 Liberal seats. The influences of Caucus in this instance was probably 
greater than usual. 
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The new PC Government o f Saskatchewan was s t r o n g l y opposed 

t o t h e changes and t h e M i n i s t e r o f A g r i c u l t u r e , 

E r i c B e r n s t o n , r e f e r r e d t o t h e proposed changes as a 

" l e t h a l blow" t o t h e Saskatchewan economy. The f e d e r a l 

government's c r e d i b i l i t y was a l s o t e s t e d because, i n an 

e f f o r t t o p l a c a t e t h e Quebec Caucus, a t o t a l o f $93 m i l l i o n 

i n a g r i c u l t u r a l i n c e n t i v e s were i n c l u d e d i n Mr. P e p i n ' s 

package. E r i c B e r n s t o n met w i t h t h e Honourable Jean Garon, 

t h e Quebec M i n i s t e r o f A g r i c u l t u r e , t o d e t e r m i n e ways t h a t 

t h e two governments c o u l d oppose Mr. P e p i n ' s p l a n . The 

Quebec-Saskatchewan a l l i a n c e ( b o t h at t h e p o l i t i c a l and 

a g r i c u l t u r a l s e c t o r l e v e l s ) was c a u s i n g c o n c e r n i n A l b e r t a 

and, i n a l e t t e r from J . P e t e r M e e k i s o n , Deputy M i n i s t e r 

o f F e d e r a l and I n t e r g o v e r n m e n t a l A f f a i r s t o h i s M i n i s t e r 

t h e H onourable James Horseman, t h e f o l l o w i n g p o i n t s were 

made: 

"The emergence of a Saskatchewan-Quebec 
a l l i a n c e on t h i s i s s u e would e x a c e r b a t e 
A l b e r t a ' s c o n c e r n t h a t Quebec i n t e r e s t s may 
f o r c e f u r t h e r compromise t o t h e a l r e a d y 
compromised G i l s o n recommendations. 

From a Quebec v i e w p o i n t Saskatchewan and 
A l b e r t a a r e c o m p l e t e l y d i v i d e d on t h e i s s u e 
s i n c e , on one hand, A l b e r t a has c r i t i c i z e d t h e 
Quebec government f o r i t s a c t i v i t i e s w h i l e , on 
t h e o t h e r hand, Saskatchewan i s e n c o u r a g i n g 
Quebec's a c t i v i t i e s . I n a d d i t i o n t h e emergence 
o f a Saskatchewan-Quebec a l l i a n c e may p r o v i d e 
a d d i t i o n a l scope f o r O n t a r i o t o become i n v o l v e d 
i n t h e d e b a t e . They would l i k e l y respond t o 
p r o d u c e r p r e s s u r e s a g a i n s t t h e f e d e r a l p r o p o s a l . 
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O n t a r i o I n t e r g o v e r n m e n t a l A f f a i r s * o f f i c i a l s 
have been t e l e p h o n i n g , e n q u i r i n g as t o t h e 
A l b e r t a government's o f f i c i a l p o s i t i o n . 

P r e m i e r D e v i n e * s s t r a t e g y appears t o be t o seek 
a "pay t h e r a i l r o a d " s o l u t i o n w h i c h would g a i n 
Quebec s u p p o r t and remove t h e new i n c e n t i v e s t o 
Quebec! I f P r e m i e r Devine t h e n w i s h e s t o 
encourage v a l u e - a d d e d a g r i c u l t u r a l p r o c e s s i n g 
i n Saskatchewan, t h e Saskatchewan Government 
would need t o u n d e r t a k e l o n g - t e r m p r o v i n c i a l 
programs t o t h i s e n d . " 5 4 

S o u r c e : Letter from J. Peter Meekison to the Honourable James 
Horseman, Minister of Federal and Intergovernmental 
Affairs: February 25, 1985. 

The Crow Rate i s s u e was u n i t i n g f o e s . G i v e n t h e 

anti - Q u e b e c s e n t i m e n t t h a t was d e e p l y e n t r e n c h e d i n 

Saskatchewan a t t h i s t i m e i t i s amazing t h a t 500 

Saskatchewan f a r m e r s , businessmen and p o l i t i c i a n s would 

" l e a p t o t h e i r f e e t and c h e e r " 5 5 Mr. R e a l R a n c o u r t , P.Q. 

Deputy Speaker o f t h e Quebec N a t i o n a l Assembly, who 

p l e d g e d P.Q. s u p p o r t t o "save t h e Crow and save t h e f a m i l y 

f a r m . " 5 6 A c o a l i t i o n , c o m p r i s e d o f v a r i o u s groups opposed 

t o change, was formed and t h e s t r a t e g y was t o b l i t z Ottawa 

p a r l i a m e n t a r i a n s and b u r e a u c r a t s d u r i n g t h e week o f March 

24, 1983. 

The House o f Commons was d i s r u p t e d on March 28, 1983 

- 340 -



when NDP Members attempted t o " t a b l e " a number of plywood 

" w h i t e crows" w h i c h c o n t a i n e d s i g n a t u r e s of 135,000 

w e s t e r n e r s . I n t h e u n d e r s t a t e m e n t of t h e y e a r t h e Speaker 

of t h e House, Jeanne Sauve, s a i d , "The House of Commons i s 

not a p l a c e f o r p u b l i c i t y ; i t i s a p l a c e f o r d e b a t e . " 5 7 

Time was r u n n i n g out f o r Mr. P e p i n i f he was t o push 

h i s package t h r o u g h P a r l i a m e n t . On A p r i l 26, 1983 C a b i n e t 

made a c r i t i c a l change t o Crow Rate Reform. I t d e c i d e d t o 

pay a l l t h e Crow B e n e f i t d i r e c t l y t o t h e r a i l w a y s . The 

Quebec-Saskatchewan-UPA-Wheat P o o l A l l i a n c e had s c o r e d a 

major v i c t o r y . Mr. P e p i n had l o s t a b a t t l e f o r t h e f i r s t 

t i m e i n C a b i n e t t o S e n a t o r Argue. The S e n a t o r was a b l e t o 

show t h a t t h e governments of Quebec, M a n i t o b a , Saskatchewan 

and t h e t h r e e P r a i r i e Wheat P o o l s were opposed t o payment 

t o p r o d u c e r s . Mr. P e p i n c o u l d not draw upon much i n t h e 

way o f h i s s u p p o r t w h i c h had gone i n t o " h i d i n g " . 

P r i o r t o t h e i l l f a t e d C a b i n e t meeting on A p r i l 26, 

t h e t h r e e P r a i r i e P o o l s and UPA met i n t h e S k y l i n e H o t e l 

i n Ottawa t o p r e p a r e s t r a t e g y . The P r a i r i e P o o l s a r r i v e d 

w i t h a d e l e g a t i o n of 112 c a r r y i n g a mandate of another 

108,000 who s i g n e d a p e t i t i o n t o s u p p o r t P o o l p o l i c y . 5 8 

A t t h e C a b i n e t M e e t i n g of A p r i l 26, Mr. P e p i n made 
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t h e f o l l o w i n g p o i n t s t o save h i s r e f o r m package: 

1. Government was committed t o t h e " m a i n - t h r u s t " of t h e 
G i l s o n R e p o r t , w h i c h i n c l u d e d payments t o p r o d u c e r s . 

2. The C a b i n e t Committee on P l a n n i n g and P r i o r i t i e s , on 
F e b r u a r y 1, agreed t o 50 per c e n t of t h e Crow B e n e f i t 
b e i n g p a i d t o p r o d u c e r s ( t h i s was i n advance of t h e 
government's p u b l i c announcement on F e b r u a r y 8, 1983). 

3. Payment t o p r o d u c e r s w i l l b e n e f i t w e s t e r n Canada and 
not a d v e r s e l y a f f e c t e a s t e r n Canada. 

4. A change at t h i s s t a g e w i l l a l i e n a t e s u p p o r t from 
A l b e r t a and t h o s e groups w h i c h have s u p p o r t e d Crow 
change f o r two y e a r s . 

5. A fundamental change would d e l a y i n t r o d u c t i o n o f 
l e g i s l a t i o n and p o s s i b l y k i l l t h e i n i t i a t i v e . 5 9 

The argument f a i l e d . Led by a s t r o n g Quebec 

c o n t i n g e n t ( F i n a n c e M i n i s t e r Marc LaLonde, Energy M i n i s t e r 

Jean C h r e t i a n , Communications M i n i s t e r F r a n c i s Fox and 

Consumer and C o r p o r a t e A f f a i r s M i n i s t e r Andre O u e l l e t ) t h e 

debate was l o s t . S e n a t o r Argue (Saskatchewan) r e p r e s e n t e d 

t h e t h r e e p r a i r i e Wheat P o o l s and t h e odds a g a i n s t a key 

element i n Mr. P e p i n ' s r e f o r m package l e d t o a d e f e a t . 

I n t h e f r o n t page s t o r y on May 9, 1983 t h e Alberta 

Report's h e a d l i n e t o l d t h e s t o r y o f " P e p i n ' s D e f e a t - How 

Quebec and t h e P o o l s L i c k e d A l b e r t a . " The s t o r y documented 
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t h e l a c k o f s u p p o r t from t h e p r o v i n c i a l government and 

v a r i o u s l o b b y groups such as t h e A l b e r t a C a t t l e Commission. 

A c c o r d i n g t o t h e Alberta Report "The net e f f e c t was t h a t 

T r a n s p o r t M i n i s t e r P e p i n seemed s t r a n g e l y d e s e r t e d i n 

Ottawa, an i m p r e s s i o n t h a t s e r i o u s l y hampered h i s f i g h t t o 

w i n C a b i n e t a p p r o v a l of h i s s o l u t i o n . " 6 0 

The impact o f t h e C a b i n e t d e c i s i o n was t h a t much of 

th e b e n e f i t s t o t h e l i v e s t o c k s e c t o r , p r i m a r i l y l o c a t e d i n 

A l b e r t a , would be d e f e r r e d . The E d i t o r o f t h e Edmonton 

Journal f o r e s a w t h i s as e a r l y as F e b r u a r y 7 when i n an 

e d i t o r i a l he s a i d : 

"The f e d e r a l government i s f a c i n g up t o t h e 
Crow's Nest f r e i g h t r a t e i s s u e w i t h courage 
and c l a r i t y . F o r t h i s , T r a n s p o r t M i n i s t e r 
Jean-Luc P e p i n d e s e r v e s f u l l c r e d i t . . . 
A l b e r t a ' s r o l e i n t h i s i s v e r y i m p o r t a n t . To 
d a t e , P r e m i e r Lougheed has been c o n t e n t t o 
l e a v e t h i s p o l i t i c a l l y d i f f i c u l t p roblem w i t h 
Ottawa, a l l t h e w h i l e w r i n g i n g h i s hands 
about our i n a d e g u a t e r a i l system. The p l u c k y 
Mr. P e p i n w i l l need more t h a n background 
encouragement from A l b e r t a i f t h i s r e f o r m i s 
to pass t h r o u g h P a r l i a m e n t by C h r i s t m a s . He 
w i l l need h e l p . " 6 1 

" L i b e r a l s S e l l Out" was t h e s u b j e c t o f a Calgary Herald 

e d i t o r i a l . The e d i t o r i a l s a i d "By s e t t i n g i t s o r i g i n a l 

p r o p o s a l s f o r Crow Rate r e f o r m , t h e L i b e r a l 
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Government has bowed t o Quebec p r e s s u r e a t t h e expense of 

t h e west and c r e a t e d a new and s e r i o u s t h r e a t t o n a t i o n a l 

u n i t y . " 6 2 T h i s demonstrates once a g a i n t h e d i f f i c u l t y a 

n a t i o n a l government i n Canada has i n a t t e m p t i n g t o meet 

t h e needs of i t s p e o p l e . The C a l g a r y H e r a l d chose t o c i t e 

w e s t e r n d i s c r i m i n a t i o n r a t h e r t h a n d i s c r i m i n a t i o n a g a i n s t 

A l b e r t a . How c o u l d i t be " w e s t e r n " d i s c r i m i n a t i o n when 

th e p o l i c y change was c o n s i s t e n t w i t h t h e e a r l i e r p o s i t i o n 

o f t h e t h r e e p r a i r i e wheat p o o l s and t h e governments of 

M a n i t o b a and Saskatchewan. I n t e r e s t i n g l y t h e C a l g a r y 

H e r a l d , i n a r e l a t e d s t o r y , quoted P.C. T r a n s p o r t c r i t i c 

Don Mazankowski as s a y i n g t h a t t h e P e p i n P l a n "...was 

e i t h e r an i n s u l t t o P a r l i a m e n t , t h e s p a r k f o r a P r a i r i e -

Quebec war o r a d i s a s t e r f o r w e s t e r n g r a i n g r o w e r s . " 6 3 

T h i s s t o r y was not accompanied by a h e a d l i n e w h i c h r e a d , 

" T o r i e s S e l l Out"! 

No one was more d i s a p p o i n t e d t h a n Jean-Luc P e p i n i n 

announcing t h e p o l i c y change be c o n t e s t e d , "...my h e a r t i s 

c r y i n g " . " I t i s v e r y s a d " , he s a i d . "On t h i s s u b j e c t I 

was t o t a l l y d e d i c a t e d t o w e s t e r n i n t e r e s t s . " 6 4 

D e s p i t e t h e e f f o r t by P e p i n t o i n v o l v e t h e g r a i n 

s e c t o r i n e s t a b l i s h i n g t h e d e t a i l s o f t h e Crow Rat e r e f o r m 

package, i n c l u d i n g p a r t i c i p a t i o n i n t h e d r a f t i n g o f t h e 
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e n a b l i n g l e g i s l a t i o n , t h i s d i d not p r e v e n t Don Mazankowski 

from s t a t i n g t h a t " P e p i n i n s u l t e d P a r l i a m e n t by r e l e a s i n g 

d e t a i l s of t h e B i l l b e f o r e i n t r o d u c i n g i t i n t h e House of 

Commons." 6 5 Under Canada's s t y l e o f f e d e r a l i s m o n l y 

P a r l i a m e n t can produce d r a f t l e g i s l a t i o n . The p u b l i c can 

comment and c r i t i c i z e but a p p a r e n t l y when t h e d r a f t i n g of 

l e g i s l a t i o n b e g i n s o n l y p a r l i a m e n t a r i a n s can p a r t i c i p a t e . 

5.4.2 B i l l C-155 

As i n d i c a t e d t h e p e r i o d between A p r i l 26 and May 4 

was a d i f f i c u l t t i m e f o r Mr. P e p i n . A key component of 

h i s r e f o r m package had been s t r i p p e d away. I n i t i a l l y Mr. 

P e p i n s u p p o r t e d t h a t 100 per c e n t o f t h e Crow B e n e f i t 

s h o u l d be p a i d t o t h e g r a i n p r o d u c e r . Dr. G i l s o n 

compromised by h o l d i n g back 19 per c e n t o f t h e payment 

l e a v i n g i t w i t h t h e r a i l w a y s . On F e b r u a r y 8 Mr. P e p i n 

compromised a g a i n by announcing t h a t t h e payment would be 

s p l i t between t h e r a i l w a y s and p r o d u c e r s . 

On May 4, Mr. P e p i n announced t h e government's 

i n t e n t i o n t o i n t r o d u c e l e g i s l a t i o n i n t h e House of 

Commons. As p a r t of t h e announcement Mr. P e p i n i n d i c a t e d 

t h a t t h e crow B e n e f i t - now s e t a t $651.6 m i l l i o n per y e a r 

- would be p a i d d i r e c t l y t o t h e r a i l w a y s . I n a d d i t i o n , 
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Mr. P e p i n o u t l i n e d t h e government's i n t e n t i o n t o l i n k t h e 

p r i c e of g r a i n t o t h e new f r e i g h t r a t e s t o p r o t e c t t h e 

p r o d u c e r s ' a b i l i t y t o pay. I n announcing t h e changes Mr. 

P e p i n s a i d " p o l i t i c s i s t h e a r t o f t h e p o s s i b l e - t h r e e 

s t e p s f o r w a r d and one s t e p b a c k w a r d . " 6 6 Mr. P e p i n 

a d m i t t e d " t h a t an i n t e n s e l o b b y by t h e p r a i r i e Wheat 

P o o l s , t h e most p o t e n t p o l i t i c a l f o r c e i n w e s t e r n 

a g r i c u l t u r e , and p r e s s u r e from farm o r g a n i z a t i o n s i n t h e 

L i b e r a l s t r o n g h o l d s i n Quebec f o r c e d him t o amend h i s 

p r o p o s a l . " 6 7 

Mr. P e p i n r o s e i n t h e House of Commons on May 9, 1983 

to seek a r o u t i n e l e a v e t o i n t r o d u c e t h e Western G r a i n 

T r a n s p o r t a t i o n B i l l . A p p r o x i m a t e l y 2-1/2 y e a r s of 

i n t e n s i v e n e g o t i a t i o n , c o n s u l t a t i o n , argument, b i c k e r i n g , 

l o b b y i n g and compromise had produced a document which 

s t i l l l a c k e d a broad base of s u p p o r t . What t o o k p l a c e i n 

t h e House t h a t day was a h a r b i n g e r o f t h i n g s t o come. The 

NDP P a r t y , w h i c h was adamantly opposed t o t h e B i l l , f a i l e d 

t o g r a n t r o u t i n e a p p r o v a l and f o r c e d a v o t e . Both t h e 

L i b e r a l s and PCs were s h o r t members at t h e t i m e and t h e 

d i v i s i o n b e l l s rang f o r seven h o u r s . E v e n t u a l l y b u s i n e s s 

i n t h e House was c a n c e l l e d . The f o l l o w i n g day Mr. P e p i n 

o b t a i n e d a m a j o r i t y v o t e 112-88 w i t h b o t h o p p o s i t i o n 

p a r t i e s v o t i n g a g a i n s t t h e B i l l . The NDP would not g r a n t 
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r o u t i n e a p p r o v a l f o r f i r s t r e a d i n g t o a l l o w p r i n t i n g of 

t h e B i l l . A n o t h e r v o t e was f o r c e d w h i c h was passed by a 

L i b e r a l m a j o r i t y . The NDP p o s i t i o n was s i m p l e . They 

chose t o f o c u s on t h e p r i n c i p l e of p r e s e r v i n g t h e 1897 

f r e i g h t r a t e r a t h e r t h a n on how i t was b e i n g changed. Not 

even t h e Saskatchewan Wheat P o o l s u p p o r t e d t h i s 

i n t r a n s i g e n t p o s i t i o n . 

I t was t h e PC P a r t y t h a t found i t s e l f i n an awkward 

p o s i t i o n . Some members, such as J a c k Murta ( L i s g a r ) i n 

M a n i t o b a , were absent d u r i n g t h e second v o t e . Many of t h e 

a g r i c u l t u r a l o r g a n i z a t i o n s s u p p o r t i n g Mr. P e p i n , such as 

t h e M a n i t o b a Farm Bureau and t h e A l b e r t a C a t t l e Commission, 

saw t h e PC P a r t y on t h e p r a i r i e s as i d e o l o g i c a l a l l i e s . 

The PCs would have a d i f f i c u l t t i m e a p p e a r i n g , u n i t e d on 

t h i s i s s u e j u s t as e v e r y o t h e r group or o r g a n i z a t i o n 

d i s c o v e r e d , t h a t on a s p e c i f i c i s s u e such as change t o t h e 

Crow R a t e , t h e r e i s no m i d d l e ground. The PCs had a n o t h e r 

w o r r y , i f t h e B i l l f a i l e d t o p a s s , t h e problem may w e l l 

become a PC problem g i v e n t h e i r l e a d i n t h e o p i n i o n p o l l s 

a t t h a t t i m e . Mr. P e p i n was c o n f i d e n t t h e PCs would pass 

t h e l e g i s l a t i o n w h i l e p u t t i n g on a show of r e s i s t a n c e . 

I n deed t h e L i b e r a l s t r a t e g y was t o a c c e p t a l l t h e minor 

amendments s u g g e s t e d by t h e PCs as l o n g as t h e main t h r u s t 

o f t h e l e g i s l a t i o n was l e f t u n d i s t u r b e d . 6 8 
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Second r e a d i n g of B i l l C-155 t o o k p l a c e on May 12, 

1983. The NDP moved an amendment t o g i v e t h e B i l l a s i x -

month h o i s t . There were a p p r o x i m a t e l y 5 hours o f debate. 

The B i l l was debated at t h e second r e a d i n g s t a g e f o r 9 days 

or 44 hours o f d e b a t e . There were 67 i n d i v i d u a l s p e a k e r s 

and 97 speeches. The B i l l p assed second r e a d i n g on June 

23, 1983 by a v o t e o f 123 t o 106. A t t h i s s t a g e B i l l s a r e 

passed o v e r t o a S t a n d i n g Committee f o r a d e t a i l e d 

d i s c u s s i o n . B i l l C-155 was t u r n e d over t o t h e S t a n d i n g 

Committee on T r a n s p o r t . The S t a n d i n g Committee i n v i t e s 

w i t n e s s e s t o appear b e f o r e i t and b e f o r e i t b e g i n s a 

c l a u s e by c l a u s e d i s c u s s i o n . 

B i l l C-155 was a t t h e Committee s t a g e f o r 31 days. 

H e a r i n g s were h e l d i n Edmonton, Wi n n i p e g , R e g i n a , Vancouver 

and Quebec C i t y . A t o t a l of 240 w i t n e s s e s were he a r d and 

f i l e d B r i e f s . The p o s i t i o n s t a k e n by v a r i o u s o r g a n i z a t i o n s 

b a s i c a l l y remained t h e same as t h e p o s i t i o n t h e y t o o k w i t h 

Dr. G i l s o n o r Mr. P e p i n . 

There were a t o t a l o f 89 amendments t o B i l l C-155 but 

none were o f a s u b s t a n t i v e n a t u r e . For example, on t h r e e 

o c c a s i o n s t h e PCs i n c l u d e d t h e word " r e l i a b l e " . 

As t h e S t a n d i n g Committee on T r a n s p o r t c o n t i n u e d i t s 
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d e l i b e r a t i o n s two s i g n i f i c a n t e v e n t s o c c u r r e d . F i r s t t he 

c r o p y e a r came t o a c l o s e on J u l y 31, 1983. Mr. P e p i n had 

hoped t o have h i s new l e g i s l a t i o n i n p l a c e by t h a t t i m e i n 

o r d e r t h a t t h e new f r e i g h t r a t e would be i n p l a c e by t h e 

s t a r t o f t h e new c r o p y e a r on August 1. An o t h e r r e c o r d 

volume o f g r a i n was e x p o r t e d at 31.7 m i l l i o n t o n n e s , j u s t 

e x c e e d i n g t h e p r e v i o u s y e a r ' s r e c o r d volume. These two 

r e c o r d s e s t a b l i s h e d d u r i n g t h e two y e a r s of i n t e n s i v e Crow 

Rate debate were a major f a c t o r i n i n f l u e n c i n g t h e g r a i n 

s e c t o r ' s d e s i r e f o r change and need f o r a modern e f f i c i e n t 

and c o s t - e f f e c t i v e g r a i n h a n d l i n g and t r a n s p o r t system 

(Figure 4) . These r e c o r d volumes were 30 per c e n t h i g h e r 

t h a n t h e p r e v i o u s r e c o r d s s e t i n t h e 1970s. The second 

event was t h e s u r p r i s e announcement by t h e Prime M i n i s t e r 

t h a t Mr. P e p i n and Deputy M i n i s t e r A r t h u r K r o e g e r were 

b e i n g removed from t h e i r p o s t s and r e a s s i g n e d t o o t h e r 

d u t i e s . * T o r y T r a n s p o r t C r i t i c Don Mazankowski was t o 

s t a t e , " I t s t h e most p u z z l i n g move I have e v e r s e e n . " 6 9 

Greg A r s o n , C o r p o r a t e S e c r e t a r y o f Ma n i t o b a P o o l E l e v a t o r s 

s a i d , " . . . t h e s w i t c h ( t o Axworthy) i s l i k e c h a n g i n g t h e 

q u a r t e r b a c k ( P e p i n ) and t h e m i d d l e l i n e b a c k e r ( K r o e g e r ) 

*Mr. Pepin took on the relatively unimportant position as Minister of State for 
External Relations and Mr. Kroeger became the Deputy Minister for the 
Ministry of State for Economic Development 
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j u s t b e f o r e t h e Grey Cup game." 7 0 The re a s o n f o r 

a p p o i n t i n g L l o y d Axworthy as T r a n s p o r t M i n i s t e r was 

because t h e r e was g e n e r a l f e e l i n g i n PMO/PCO (Tom 

Axworthy, L l o y d ' s b r o t h e r was now P r i n c i p a l S e c r e t a r y t o 

th e Prime M i n i s t e r ) t h a t a B i l l w h i c h was t o have such an 

impact on Western Canada s h o u l d be g u i d e d t h r o u g h i t s 

f i n a l s t a g e s by a Western M i n i s t e r . G i v e n t h e o p p o s i t i o n 

Mr. P e p i n f a c e d a t PMO 7 1 i t i s not s u r p r i s i n g t h a t he was 

removed a t t h e e l e v e n t h hour w i t h t h e f i n a l " c r e d i t " g o i n g 

t o Mr. Axworthy, who had l e a d e r s h i p a m b i t i o n s . I t was a 

d a v a s t a t i n g blow t o Mr. P e p i n . I n a l e t t e r t o t h e former 

P r e s i d e n t o f t h e U n i t e d G r a i n Growers, A. M. (Mac) Runciman 

(who had w r i t t e n a c o m p l i m e n t a r y l e t t e r t o Mr. P e p i n ) , he 

responded: 

"You can c o n s e q u e n t l y imagine my p l e a s u r e a t 
r e a d i n g y o u r l e t t e r on t h e o c c a s i o n o f my 
r e c e n t " t r a n s f e r " out o f T r a n s p o r t Canada t o 
E x t e r n a l A f f a i r s , not a pr o m o t i o n but a 
c o n v e n i e n t p o l i t i c a l move t o w h i c h I was a 
" c o n s e n t i n g a d u l t " . Of c o u r s e you under
e s t i m a t e your own r o l e i n t h e Crow d e b a t e . 
You and a few o t h e r w e s t e r n e r s gave my 
e f f o r t s t h e c r e d i b i l i t y w i t h o u t w h i c h t h e y 
c o u l d not have succeeded even p a r t i a l l y . " 7 2 

F o r t h e l a s t t h r e e y e a r s Jean-Luc P e p i n had t a c k l e d 

one o f t h e C o u n t r y ' s l o n g e s t s t a n d i n g p r o b l e m s , m a s t e r i n g 

i t s t e c h n i c a l d i f f i c u l t i e s w i t h p a s s i o n , d e d i c a t i o n and 
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d i l i g e n c e . Throughout t h i s p e r i o d he e s t a b l i s h e d t h e r o l e 

of s t a t e sman i n p u b l i c p o l i c y development. I t i s a sad 

f a c t o f Canada's a d v e r s a r i a l p o l i t i c a l system t h a t 

acknowledgement can o n l y come when one i s removed from t h e 

m a t t e r a t hand. A y e a r a f t e r h i s " t r a n s f e r " and a f t e r t h e 

Western Grain Transportation Act was passed he f i n a l l y r e c e i v e d 

acknowledgement from h i s opponents. Don Mazankowski s a i d , 

" t h e r e i s one t h i n g t h a t i s almost u n i v e r s a l as f a r as 

w e s t e r n f a r m e r s a r e co n c e r n e d , t h a t i s t h e y always f e l t 

t h a t t h e y had t h e e a r o f t h e M i n i s t e r and c o u l d t r u s t him 

and he was v e r y f r a n k and f o r t h r i g h t . " 7 3 

C o n t r a r y t o t h e i n t e l l i g e n c e o f t h e PMO, Mr. Axworthy 

became a " l i g h t e n i n g r o d " w h i c h drew o p p o s i t i o n c r i t i c i s m . 

W i t h Mr. P e p i n and h i s c l o s e r e l a t i o n s h i p w i t h g r a i n 

p r o d u c e r s out o f t h e way, t h e Western G r a i n T r a n s p o r t a t i o n 

B i l l had a rough f i n a l r i d e i n t o t h i r d r e a d i n g . One such 

d e l a y i n g t a c t i c came on September 14, 1983 when t h e PCs 

c a l l e d f o r a t h r e e - y e a r d e l a y i n im p l e m e n t i n g t h e changes. 

T h i s m o t i o n came a t a time when t h e S t a n d i n g Committee was 

about h a l f - w a y t h r o u g h i t s c l a u s e - b y - c l a u s e debate o f t h e 

70 c l a u s e B i l l . C o n s i s t e n t w i t h debate on t h e Crow R a t e , 

t h i s p o s i t i o n had s u p p o r t e r s (Saskatchewan) and d e t r a c t o r s 

( B r i t i s h C o l u m b i a ) . Mr. Mazankowski a l s o s u b m i t t e d a 

new p r o p o s a l t o change t h e method o f payment i s s u e . 
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Mr. Mazankowski promoted a " f r e e d o m - o f - c h o i c e " a l t e r n a t i v e 

a l l o w i n g each o f 140,000 g r a i n p r o d u c e r s t o choose whether 

or not t h e y wanted t o r e c e i v e t h e i r s h a r e o f t h e Crow 

B e n e f i t d i r e c t l y o r s h o u l d i t go t o t h e r a i l w a y s . The 

a l t e r n a t i v e had a " p o p u l i s t " theme but such a scheme was 

t o t a l l y unworkable and Mr. Mazankowski p r o v i d e d no d e t a i l s 

of how h i s scheme c o u l d be implemented. R e a c t i o n i n t h e 

w e s t e r n p r e s s was h i g h l y c r i t i c a l w i t h t h e Edmonton Journal 

i n d i c a t i n g t h a t t h e Crow Rate was s t u d i e d t o d e a t h and t h e 

Tor y t a c t i c s can o n l y harm t h e A l b e r t a economy. 7 4 

On September 26, 1983, t h e S t a n d i n g Committee r e p o r t e d 

to t h e House o f Commons t h a t i t had c o n s i d e r e d B i l l C-155 

and agreed t o r e p o r t w i t h a l i s t of 80 amendments ( a l l 

i n c o n s e q u e n t i a l ) . A t t h e same t i m e a Senate Committee 

began i t s s t u d y o f t h e l e g i s l a t i o n . I t t o o k t h e Senate 

S t a n d i n g Committee e x a c t l y f o u r weeks t o complete i t s 

c l a u s e - b y - c l a u s e s t u d y . 

B i l l C-155 passed by t h e L i b e r a l m a j o r i t y a t t h e 

Committee s t a g e , but i t s t i l l had t o f a c e f o u r h u r d l e s : 

1. R e p o r t Stage 
2. T h i r d Reading 
3. Senate A p p r o v a l 
4. R o y a l A s s e n t 
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T r a n s p o r t M i n i s t e r Axworthy had t h r e e amendments t o make 

to t h e B i l l . 

1. To s e t up a " s a f e t y n e t " l i m i t i n g f r e i g h t r a t e s t o 10 
per c e n t o f g r a i n p r i c e s . 

2. More s p e c i a l t y c r o p s added t o t h e Crow Rate l i s t . 

3. E s t a b l i s h m e n t of a Commission i n 1984 t o s t u d y t h e 
method of payment i s s u e s . 

R e p o r t s t a g e i s u s u a l l y a r e p o r t t o t h e House of 

Commons on t h e changes made t o t h e B i l l d u r i n g Committee 

s t u d y but because a l l t h r e e p a r t i e s brought i n subsequent 

amendments, t h e government was f o r c e d t o l i m i t d e b a t e . 

A t one s t a g e t h e l i s t of subsequent amendments 

reached 174 f o r c i n g t h e Speaker t o r u l e 79 o f t h e 

amendments out of o r d e r i n c l u d i n g many proposed by t h e 

government. C l o s u r e of debate was t h e o n l y r e c o u r s e l e f t 

f o r t h e government. 

When Jean-Luc P e p i n l a u n c h e d h i s d r i v e t o change t h e 

Crow Rat e t h r e e y e a r s ago one wonders i f even he knew t h a t 

he would l a u n c h an i s s u e w h i c h dwarfed t h e Constitution i n 

terms o f emot i o n , p r e s s coverage and p a r l i a m e n t a r y d e b a t e . 
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I t i s h a r d t o b e l i e v e t h a t a f r e i g h t r a t e on a b u s h e l 

of g r a i n , e s t a b l i s h e d i n 1897, would t u r n out t o be 

p e r c e i v e d t o be more i m p o r t a n t i n some p a r t s of t h e 

c o u n t r y t h a n th e C o n s t i t u t i o n . 

By t h e t i m e th e f i n a l v o t e was t o be t a k e n on 

November 13, 1983 t h e debate had s h i f t e d f o c u s so o f t e n 

t h a t "a p a r l i a m e n t a r i a n v i r t u a l l y needed a b i l l b o a r d t o 

keep t r a c k o f who s t a n d s where. More t h a n 200 i n t e r e s t 

groups r a n g i n g from B r i t i s h Columbia r o a d b u i l d e r s t o t h e 

L u t h e r a n Church have o f f e r e d t h e i r v i e w s " . 7 5 The 

government compromised i t s p o s i t i o n s e v e r a l t i m e s t o f i n d 

a m i d d l e - g r o u n d t h a t never e x i s t e d . Throughout t h e 

d e b a t e , t h e p r o v i n c e s a l l s t a t e d t h e m a t t e r was a 

" f e d e r a l " r e s p o n s i b i l i t y but never h e s i t a t e d t o p r o v i d e 

a d v i c e t h a t was d i v i d e d as t h a t between t h e g r a i n p r o d u c e r 

from Saskatchewan and t h e l i v e s t o c k p r o d u c e r from 

A l b e r t a . Even the f e d e r a l T o r i e s and A l b e r t a T o r i e s c o u l d 

not agree on how t o t a c k l e t h i s i s s u e . 7 6 

P r o c e d u r a l d i s p u t e s kept th e Western G r a i n 

T r a n s p o r t a t i o n B i l l b e f o r e t h e House of Commons. F i n a l l y , 

on November 3 r d t h e T o r o n t o Globe and Mail i n an e d i t o r i a l 

s t a t e d : 
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"The o p p o s i t i o n p a r t i e s have p r e s e n t e d t h e 
v i e w s of t h e i r e l e c t o r a t e s . They have won 
i m p o r t a n t changes, t h e y have kept t h e b e l l s 
r i n g i n g , got i n t o an a l l - n i g h t s i t t i n g and 
t r a d e d i n s u l t s w i t h each o t h e r . The b a t t l e 
has d e g e n e r a t e d i n t o a p o l i t i c a l f r a c a s . L e t 
i t be f i n i s h e d . L e t t h e L e g i s l a t i o n become 
l a w . " 7 7 

The Crow Rate B i l l was u p s e t t i n g t h e e n t i r e agenda of 

P a r l i a m e n t . The f e d e r a l government had i n t e n d e d t o b e g i n 

a new s e s s i o n w i t h a Throne Speech on November 1 5 t h , but 

i f B i l l C-155 was not passed i n t h e on-going s e s s i o n i t 

would have t o be r e i n t r o d u c e d a l l over a g a i n i n any new 

s e s s i o n . The p r e s e n t s e s s i o n had began i n t h e s p r i n g of 

1980. The government s t i l l r e q u i r e d a v o t e a t t h e r e p o r t 

s t a g e o f t h e B i l l and a n o t h e r f u l l day o f debate was 

r e q u i r e d a t t h i r d r e a d i n g . 

I t t o o k a " d e a l " t o b reak t h e l o g - j a m . The t h r e e 

p a r t i e s agreed t o debate th e B i l l f o r one day (November 6) 

and a l l o w a v o t e a t t h e r e p o r t s t a g e and t o debate th e 

i s s u e one more day on November 14 ( t h i r d r e a d i n g ) . T h i s 

would a l l o w t h e House a one-week break b e f o r e a new Throne 

Speech. 

B i l l C-155 had t i e d up b u s i n e s s i n the. House of 

Commons f o r two months. The O p p o s i t i o n had i n t r o d u c e d 170 
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amendments " w i t h t h e s o l e purpose of d e l a y i n g t h e B i l l " . 7 8 

The Speaker had r u l e d n e a r l y h a l f of them out of o r d e r . 

P a r l i a m e n t was d e b a t i n g t h e l e v e l o f f r e i g h t r a t e s t h a t 

w e s t e r n g r a i n p r o d u c e r s p a i d t o move t h e i r g r a i n by r a i l 

t o p o r t f o r e x p o r t . The r a t e s were so low t h a t i t c o s t 

more t o s h i p a l e t t e r from Moose Jaw, Saskatchewan t o 

Vancouver t h a n i t d i d a 60 pound b u s h e l of Number 1 

C a n a d i a n Western S p r i n g Wheat. 

5.4.3 The Western G r a i n T r a n s p o r t a t i o n A c t 

On November 15, 1983, by a v o t e of 141 t o 114, t h e 

House of Commons passed B i l l C-155 undoing t h e l e g i s l a t i o n 

w h i c h had been put i n p l a c e 58 y e a r s e a r l i e r by a n o t h e r 

P a r l i a m e n t . 

The debate over th e Crow Rate was a r g u a b l y t h e 

a n g r i e s t s i n c e t h e f l a g d ebate i n June, 1964. The f l a g 

seemed t o have become what P e a r s o n had hoped t h a t i t would 

be, "an e x p r e s s i o n o f t h e w i l l i n g n e s s of t h e young t o 

b r e a k w i t h t h e i r p a s t . " 7 9 B r e a k i n g w i t h t h e p a s t i s what 

Mr. P e p i n b e l i e v e d was what the Crow Rate was a l l about. 

On November 23, 1983 t h e l e g i s l a t i o n was f o r m a l l y 

p r o c l a i m e d law. I t was almost 9 y e a r s t o t h e day the 
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former T r a n s p o r t M i n i s t e r O t t o Lang f i r s t p e t i t i o n e d 

C a b i n e t t o change t h e Crow Rate. 

5.5 I n s i d e - O u t s i d e A c c e s s Model f o r P o l i c y 
N e g o t i a t i o n s / F o r m u l a t i o n s 

The p r e v i o u s s e c t i o n s examine t h e r o l e and scope of 

i n t e r e s t group a c t i v i t y i n Crow Rate r e f o r m n e g o t i a t i o n s . 

The approach d e v e l o p e d by Jean-Luc P e p i n c o n t a i n s some 

uni q u e f e a t u r e s w h i c h need t o be examined f u r t h e r . I n an 

attempt t o get t h e major a g r i c u l t u r a l groups t o t h e 

b a r g a i n i n g t a b l e , Mr. P e p i n r e a l i z e d t h e p o t e n t i a l f o r 

i n c l u d i n g some groups and e x c l u d i n g o t h e r s , such as t h e 

p r o v i n c i a l governments. T h i s i n s i d e - o u t s i d e approach i s 

de v e l o p e d t o p r o v i d e a framework t o a n a l y z e t h e p r o c e s s 

d e v e l o p e d by Mr. P e p i n t o change t h e Crow Rate. 

I n t h e Inside-Outside Access Model, t h e f e d e r a l government 

i s r e p l a c e d by an a p p o i n t e d n e g o t i a t o r . The n e g o t i a t o r i s 

i s s u e d a s e t of s p e c i f i c p r i n c i p l e s w h i c h have C a b i n e t 

s u p p o r t . I n p l a c e o f t h e p r o v i n c i a l g o v e r n m e n t ( s ) , 16 

major p r a i r i e a g r i c u l t u r a l o r g a n i z a t i o n s a r e i n v i t e d t o 

p a r t i c i p a t e i n t h e n e g o t i a t i o n s . O n l y t h e N a t i o n a l 

Farmers U n i o n d e c l i n e s t h e o p p o r t u n i t y t o p a r t i c i p a t e . I n 

a d d i t i o n , b o t h t h e major r a i l w a y s a re r e p r e s e n t e d i n t h e 

d i s c u s s i o n s . T h i s i s t h e i n s i d e group. 
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On t h e o u t s i d e a r e t h e f o u r w e s t e r n p r o v i n c i a l 

governments, t h e now i s o l a t e d w e s t e r n wing of t h e N a t i o n a l 

Farms U n i o n , t h e Canadian F e d e r a t i o n o f A g r i c u l t u r e , t he 

Quebec based farm o r g a n i z a t i o n (UPA), t h e g e n e r a l p u b l i c , 

and even t o some degree t h e f e d e r a l government, a l t h o u g h 

t h e f e d e r a l n e g o t i a t o r d i d not o b j e c t t o c o n s u l t i n g w i t h 

s e n i o r o f f i c i a l s from t h e f e d e r a l Departments of 

A g r i c u l t u r e and T r a n s p o r t . 

I n an e f f o r t t o i n f l u e n c e t h e outcome o f t h e 

n e g o t i a t i o n s , t h o s e on t h e o u t s i d e began major p u b l i c 

i n f o r m a t i o n programs t h r o u g h media a d v e r t i s i n g , p u b l i c 

i n f o r m a t i o n meetings and r e l e a s e of i n f o r m a t i o n k i t s . 

Many of t h e o r g a n i z a t i o n s r e p r e s e n t e d on t h e i n s i d e 

a l s o p a r t i c i p a t e d i n t h i s " p u b l i c " debate p r o c e s s w h i c h 

r a n p a r a l l e l t o t h e n e g o t i a t i o n p r o c e s s . (See Figure 7: 

Inside-Outside Access Model) . 
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FIGURE 7 
Inside-Outside Access Model 
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Some a s p e c t s o f t h e Inside-Outside Access Model a r e 

c o n s i s t e n t w i t h some of t h e f e a t u r e s o f t h e Multiple-Crack 

t h e o r y . A g r i c u l t u r a l groups d i d l o b b y b o t h t h e f e d e r a l 

and t h e f o u r w e s t e r n p r o v i n c i a l governments. However, t h e 

i n t e r e s t groups were o r g a n i z e d under two u m b r e l l a 

o r g a n i z a t i o n s , t h e P r a i r i e Farm Commodity C o a l i t i o n and 

the Western A g r i c u l t u r e C o n f e r e n c e . T h i s tended t o weaken 

th e b a r g a i n i n g p o s i t i o n o f t h e a g r i c u l t u r a l s e c t i o n s i n c e 

t h e two groups had d i f f e r e n t p o l i c y p o s i t i o n s . I n 

a d d i t i o n , Quebec's a g r i c u l t u r a l a s s o c i a t i o n (UPA) l o b b i e d 

i t s p r o v i n c i a l government t o oppose any changes t o t h e 

Crow R a t e . The p r o c e s s d i d prove c o s t l y t o b o t h major 

groups s i n c e n e i t h e r got t h e f u l l r e s u l t i t wanted from 

t h e n e g o t i a t i o n s . T h i s r e s u l t i l l u s t r a t e s t h e p o i n t 

r a i s e d by S c h u l t z i n h i s e x a m i n a t i o n o f t h e Multiple-Crack 

t h e o r y , w h i c h he argues does not account f o r t h i s 

p o t e n t i a l c o s t . 

The Inside-Outside Access approach a l l o w s f o r 

o r g a n i z a t i o n s t o p a r t i c i p a t e i n n e g o t i a t e d s e t t l e m e n t s . 

T h i s i m p l i e s t h a t some compromise i s r e q u i r e d on t h e p a r t 

of a l l p a r t i c i p a n t s . R e g i o n a l u m b r e l l a groups have a 

d i f f i c u l t t i m e i n meeting t h e o b j e c t i v e s o f a l l t h e i r 

i n d i v i d u a l members. N a t i o n a l o r g a n i z a t i o n s may become 

imp o t e n t i n such n e g o t i a t i o n s . The Inside-Outside Access 
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approach i s d e s i g n e d t o produce r e s u l t s and t h e r e f o r e i t i s 

u n l i k e l y t h a t any one p a r t y can r e a c h a l l i t s o b j e c t i v e s . 

A n o t h e r f e a t u r e of t h e Inside-Outside Access Model i s t h a t 

i t e x c l u d e s t h e p r o v i n c e s from d i r e c t n e g o t i a t i o n s . As a 

r e s u l t , t h e model does not r e l a t e t o Simeon's Limited Access 

Model i n any way. I n Simeon's model, i t i s i n t e r e s t 

groups t h a t a r e e x c l u d e d from d i r e c t p a r t i c i p a t i o n and i n 

the Inside-Outside Access Model, i t i s t h e p r o v i n c e s t h a t a r e 

e x c l u d e d from d i r e c t n e g o t i a t i o n s and p a r t i c i p a t i o n i n 

r e s o l u t i o n o f an i s s u e under f e d e r a l j u r i s d i c t i o n . 

The Inside-Outside Access Model can be more e f f e c t i v e t h a n 

t h e Limited Access Model i n e n s u r i n g t h e i n v o l v e m e n t o f 

p a r t i e s , such as t h e g r a i n h a n d l i n g companies, i n 

r e s o l u t i o n o f i s s u e s t h a t a f f e c t them d i r e c t l y . 

I n s u p p o r t of d e v e l o p i n g t h e i r n e g o t i a t i n g p o s i t i o n s 

b o t h t h e major a g r i c u l t u r a l g roups, t h e PFCC and WAC, made 

e x t e n s i v e use o f f e d e r a l and p r o v i n c i a l o f f i c i a l s i n 

d e v e l o p i n g d a t a . R o b e r t P r e s t h u s found " t h a t i n t e r e s t 

groups f o c u s m a i n l y on t h e b u r e a u c r a c y " . 8 0 T h i s approach 

i s t y p i c a l o f t h e Multiple-Crack t h e o r y and demonstrates 

t h a t t h e Inside-Outside Access Model was not t h e o n l y approach 
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adopted d u r i n g Crow Rate r e f o r m . The p o i n t t h a t r e g i o n a l 

e x p r e s s i o n i s b e t t e r accommodated i n t h e Inside-Outside Access 

approach, t h a n p o s i t i o n s p r e f e r r e d by n a t i o n a l 

o r g a n i z a t i o n s , has a l r e a d y been made. The p o i n t i s 

f u r t h e r emphasized by examining t h e r o l e o f t h e Canadian 

F e d e r a t i o n o f A g r i c u l t u r e . 

T h i s n a t i o n a l body was u n a b l e t o a r t i c u l a t e any 

p o l i c y w h i c h r e p r e s e n t e d i t s membership, who were d i v i d e d 

by p r o v i n c e , s e c t o r and by i d e o l o g y . T h i s s u p p o r t s A l a n 

C a i r n s who found " n a t i o n a l e x e c u t i v e i s sometimes reduced 

t o an a g g r e g a t i o n of c o n t r a d i c t o r y p r o v i n c i a l 

p a r t i c u l a r i s m s u n a b l e t o . agree towards proposed Ottawa 

p o l i c i e s . " 8 1 

T h o r b u r n 8 2 i d e n t i f i e d t h e Crow Rate p r o c e s s as an 

example of u n i l a t e r a l a c t i o n because p r o v i n c i a l economies 

were a f f e c t e d and p r o v i n c i a l governments were not p a r t of 

the p r o c e s s . P r o v i n c i a l governments t r a d i t i o n a l l y see 

the m s e l v e s as t h e " p r o t e c t o r " of t h e p e o p l e of t h e i r 

r e s p e c t i v e p r o v i n c e s . I n t h e Inside-Outside Access Model t h e 

f e d e r a l government went d i r e c t l y t o t h o s e most a f f e c t e d by 

Crow Rate changes and n e g o t i a t e d a s e t t l e m e n t . I t i s 

d i f f i c u l t t o a c c e p t Thorburn's argument t h a t t h i s 

r e p r e s e n t e d u n i l a t e r a l a c t i o n . The r e q u i r e m e n t t o have a 
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f e d e r a l - p r o v i n c i a l compromise o r agreement on a l l i s s u e s , 

d e m o n s t r a t e s an i n h e r e n t weakness i n Canada's f e d e r a l 

s t r u c t u r e . I n t e r g o v e r n m e n t a l agreement on Crow Rate 

r e f o r m was i m p o s s i b l e , s i n c e p r o v i n c e s such as Ma n i t o b a 

and Saskatchewan were opposed t o g r a i n p r o d u c e r s p a y i n g 

h i g h e r f r e i g h t r a t e s . Thorburn a l s o d i d not acknowledge 

t h a t t h e g r a i n i n d u s t r y was i n t i m a t e l y i n v o l v e d i n w r i t i n g 

t h e d r a f t l e g i s l a t i o n t h a t formed t h e b a s i s o f t h e 

Western-Grain Transportation Act. 

The Inside-Outside Access Model appears t o be r o b u s t and 

u s a b l e s i n c e t h e approach was s u b s e q u e n t l y used t o d e v e l o p 

the Western G r a i n l e g i s l a t i o n . The model was used t o 

e x p l a i n how " i n s i d e r s " were i n v o l v e d i n t h e e s t a b l i s h m e n t 

of t h e new r a t e s t r u c t u r e , t h e development of r a i l w a y 

p erformance g u a r a n t e e s , t h e c r e a t i o n of t h e G r a i n 

T r a n s p o r t a t i o n Agency and, more i m p o r t a n t l y , t h e d r a f t i n g 

o f t h e Western Grain Transportation Act. A l l of t h i s was 

a c c o m p l i s h e d b e f o r e P a r l i a m e n t began i t s f o r m a l debate on 

Crow Rate r e f o r m . 

Summary 

The c h a p t e r o u t l i n e s t h e s t r a t e g y development and 

p o l i c y n e g o t i a t i o n s t a g e s o f Crow Rate r e f o r m . 
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D i s t i n c t i o n s a r e drawn between problems w h i c h might a r i s e 

i n any f e d e r a l s t a t e and t h o s e problems w h i c h a re 

p a r t i c u l a r l y a c u t e i n Canadian f e d e r a l i s m . 

H i s t o r i c a l l y , consensus f o r major p o l i c y development 

i n Canada r e q u i r e s agreement among governments. The 

f e d e r a l government i s r e l u c t a n t t o change p o l i c y under i t s 

j u r i s d i c t i o n w i t h o u t s u p p o r t from t h e p r o v i n c e s . T h i s i s 

p a r t l y e x p l a i n e d because Canadian p r o v i n c e s have unique 

c o n s t i t u t i o n a l a u t h o r i t y and can p r o v i d e f o r m i d a b l e 

o p p o s i t i o n i f n e c e s s a r y . T h i s was demo n s t r a t e d by t h e 

Prime M i n i s t e r i n 1981, when he i n d i c a t e d t h a t he would 

not g i v e l e a d e r s h i p i n changing t h e Crow Rate w i t h o u t 

s u p p o r t of t h e t h r e e p r a i r i e P r e m i e r s . Not o n l y d i d t h e 

Prime M i n i s t e r not r e c e i v e any s u p p o r t t o change t h e Crow 

Ra t e , two p r o v i n c i a l l e g i s l a t u r e s ( M a nitoba and 

Saskatchewan) adopted r e s o l u t i o n s condemning any a c t i o n t o 

change t h e Crow Rate. T h i s i s a good example of one of 

the n e g a t i v e outcomes of Canadian f e d e r a l i s m where 

p r o v i n c i a l governments r e s o r t t o a d v e r s a r i a l r a t h e r t h a n 

c o l l a b o r a t i v e approaches t o s o l v i n g p u b l i c p o l i c y i s s u e s . 

The c h a p t e r demonstrates t h a t t h e f e d e r a l government, 

i n d e c i d i n g t o change t h e Crow R a t e , was f o r c e d a t f i r s t 

t o d e v e l o p a s t r a t e g y a l o n g p r o v i n c i a l l i n e s r a t h e r t h a n 
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respond t o d e v e l o p i n g a system t o meet t h e r e q u i r e m e n t s o f 

the g r a i n i n d u s t r y . The f e d e r a l government's Crow Rate 

p o l i c y a f f e c t e d t h e p r a i r i e s as an economic u n i t y e t t h e 

" b a t t l e - l i n e s " were demarcated on a s e c t o r i a l and on a 

p r o v i n c i a l b a s i s . I t was f o r t h i s r e a s o n t h a t t h e f e d e r a l 

government f i n a l l y adopted what i s d e s c r i b e d i n t h i s 

t h e s i s as t h e Inside-Outside Access Model. 

The ways i n w h i c h t h e c o m b i n a t i o n o f f e d e r a l i s m and 

i n t e r e s t group a c t i o n c o n s t r a i n change a r e i d e n t i f i e d . 

The r o l e of i n t e r e s t groups i s o u t l i n e d and emphasis on 

how t h e y e x p l o i t t h e f e d e r a l s y s t e m ' i s d e s c r i b e d . 

However, t h e same f e d e r a l system e n a b l e s governments t o 

m o b i l i z e i n t e r e s t group s u p p o r t f o r p o l i c y change. 

Indeed, i n t h e case of t h e Crow R a t e , i t was t h e p r a i r i e 

a g r i c u l t u r a l groups w h i c h r e q u e s t e d a c t i o n t o overcome 

t r a n s p o r t a t i o n c a p a c i t y problems i n 1979, w h i c h gave Mr. 

P e p i n t h e l e g i t i m a c y he r e q u i r e d t o b e g i n d i s c u s s i o n s on 

change. 

An argument i s p r e s e n t e d t h a t t h e media i n Canada 

t e n d t o e x p l o i t f e d e r a l - p r o v i n c i a l c o n f l i c t i n r e p o r t i n g 

on i s s u e s r a t h e r t h a n j u s t p r e s e n t i n g i n f o r m a t i o n . The 

c o n f l i c t i s r e p o r t e d on a p r o v i n c i a l b a s i s u n l i k e t h e 

U n i t e d S t a t e s where d i f f e r e n c e s a r e u s u a l l y c i t e d on a 
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r e g i o n a l o r s e c t o r i a l b a s i s . I n Canada even t h e s e c t o r s 

such as t h e meat i n d u s t r y can be d e f i n e d on a p r o v i n c i a l 

b a s i s . An example of t h i s would be A l b e r t a w h i c h a c c o u n t s 

f o r 60 per c e n t of t h e meat produced i n w e s t e r n Canada. 

The f e d e r a l government's approach t o change t h e Crow 

Rate i s c o n c e p t u a l i z e d i n t h i s t h e s i s as t h e Inside-Outside 

Access Model. T h i s model d e s c r i b e s how Mr. P e p i n attempted 

t o bypass p r o v i n c i a l governments and d e a l d i r e c t l y w i t h 

a f f e c t e d p a r t i e s . The approach was s u c c e s s f u l i n c h a n g i n g 

th e f r e i g h t r a t e s t r u c t u r e but Mr. P e p i n was f o r c e d t o 

make major compromises t o h i s p o l i c y . A c o a l i t i o n of 

p o w e r f u l i n t e r e s t groups and t h e i r p r o v i n c i a l governments 

remain a p o t e n t f o r c e i n n a t i o n a l p o l i c y - m a k i n g , even i n 

areas of e x c l u s i v e f e d e r a l j u r i s d i c t i o n such as t h e Crow 

Rate. 
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CHAPTER SIX 

SUMMARY AND CONCLUSIONS 

6.0 Summary o f T h e s i s 

The purpose of t h i s t h e s i s i s t o demonstrate 

d i f f i c u l t i e s i n cha n g i n g n a t i o n a l p o l i c i e s such as 

t r a n s p o r t a t i o n i n Canada and t o a n a l y z e a d e c i s i o n - m a k i n g 

model - t h e Inside-Outside Access Model - w h i c h e x p l a i n s t h e 

s t r a t e g y employed by Mr. P e p i n t o overcome p o l i t i c a l -

i n s t i t u t i o n a l o b s t a c l e s t o Crow Rate r e f o r m . The c e n t r a l 

t h e s i s i s t h a t Canada's s t y l e o f f e d e r a l i s m , w i t h u n u s u a l 

amounts of power a l l o c a t e d t o and e x e r c i s e d w i t h i n c r e a s i n g 

v i g o r by t h e p r o v i n c e s , e x e r t s e x t r a o r d i n a r y c o n s t r a i n t s 

on t h e development and i m p l e m e n t a t i o n o f n a t i o n a l p o l i c i e s 

i n Canada. The b a s i c approach t o examine t h i s t h e s i s i s a 

s y s t e m a t i c s t u d y o f a n a t i o n a l t r a n s p o r t a t i o n p o l i c y i s s u e 

w h i c h d e m o n s t r a t e s t h e c o n s t r a i n t s of Canada's s t y l e o f 

f e d e r a l i s m . The Study examines t h e f e d e r a l government's 

attempt t o change a r a i l f r e i g h t r a t e ( t h e Crow Rate) a 

p o l i c y w h i c h pegged e x p o r t g r a i n f r e i g h t r a t e s a t a l e v e l 

s e t i n 1899. T h i s e x a m i n a t i o n i d e n t i f i e s how t h e f r a g 

m e n t a t i o n o f a u t h o r i t y , i m p l i c i t i n Canada's f e d e r a l 

system, makes p o l i c y changes e s p e c i a l l y d i f f i c u l t . 
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T h i s i n c r e a s e s t h e l e v e l o f consensus r e q u i r e d b e f o r e 

major new p o l i c i e s can be i n t r o d u c e d and s t e e r s t h e 

p o l i t i c a l system towards an i n c r e m e n t a l i s t p a t t e r n o f 

p o l i c y a d j u s t m e n t . T h i s f r a g m e n t a t i o n of n a t i o n a l p o l i c y 

development appears t o have been w o r s e n i n g . C o n c o m i t a n t l y , 

t h e c h a n g i n g s t r u c t u r e of f e d e r a l i s m i s a major c o n s t r a i n t 

i n t h e development of n a t i o n a l p o l i c i e s such as t r a n s 

p o r t a t i o n needed t o s u s t a i n t h e economic u n i o n of Canada. 

The t h e s i s p r o v i d e s an o v e r v i e w o f t h e r o l e o f t h e 

Cana d i a n p o l i t i c a l system i n t h e f o r m u l a t i o n o f p u b l i c 

p o l i c y and demonstrates t h a t p u b l i c p o l i c y development i n 

Canada has become i n s t i t u t i o n a l i z e d and r i g i d i f i e d t o such 

a degree t h a t even c h a n g i n g an 1899 f r e i g h t r a t e becomes a 

ti m e consuming and h o t l y debated s u b j e c t . 

The t h e s i s t r a c e s t h e development o f f e d e r a l i s m and 

p r o v i n c e - b u i l d i n g t o demonstrate t h a t n a t i o n a l p o l i c y 

development now r e q u i r e s agreement o f e s s e n t i a l l y e l e v e n 

governments. I n t u r n , t h e s e governments have e s t a b l i s h e d 

complex, c e n t r a l p o l i c y s t r u c t u r e s t o d e a l w i t h 

i n t e r g o v e r n m e n t a l m a t t e r s . 

The t r a d i t i o n a l r o l e o f t h e C a b i n e t system i s 

d i s c u s s e d and by example i t i s shown how t h e P r e m i e r s have 
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become t h e new r e g i o n a l spokesmen. But t h e P r e m i e r s speak 

from a p r o v i n c i a l p l a t f o r m and v i e w programs from t h i s 

narrow p e r s p e c t i v e . Each p r o v i n c e must be a b l e t o s a t i s f y 

i t s e l f t h a t i t i s a net w i n n e r b e f o r e a p p r o v a l i s g r a n t e d 

t o a change i n n a t i o n a l p o l i c y . 

The g e n e r a l p u b l i c ' s r o l e i n t h e d e m o c r a t i c p r o c e s s 

i s l i m i t e d t o a s i n g l e v o t e a t e l e c t i o n t i m e . Between 

e l e c t i o n s , i t s r o l e i s even more l i m i t e d . I n t e r e s t groups 

f a c e major problems i n a t t e m p t i n g t o i n f l u e n c e t h e t e n 

p r o v i n c i a l governments and t h e f e d e r a l government. 

Governments t e n d t o r e g a r d o t h e r governments as t h e 

c r u c i a l p l a y e r but i n t u r n governments w i l l m o b i l i z e 

i n t e r e s t group a c t i v i t y i n s u p p o r t o f t h e i r r e s p e c t i v e 

p o s i t i o n s . G i v e n t h e e x i s t e n c e o f e l e v e n governments i n 

Canada, each w i t h s o p h i s t i c a t e d and l a r g e , b u r e a u c r a t i c , 

s u p p o r t i v e m achinery, i t i s b o t h d i f f i c u l t and e x p e n s i v e 

f o r i n t e r e s t groups t o i n f l u e n c e t h e f e d e r a l - p r o v i n c i a l 

agenda. However, even t h e a b i l i t y t o i n f l u e n c e o n l y one 

o r two governments c o u l d i n f l u e n c e t h e whole agenda. 

The s t r o n g e s t a l l y o f s p e c i a l i n t e r e s t groups i s t h e 

media. The media not o n l y r e p o r t t h e news but a l s o h e l p 

t o shape i t by t h e amount of t i m e i t d e v o t e s t o p a r t i c u l a r 

i s s u e s . As was demonstrated i n t h e Crow Rate d e b a t e , t h e 
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r o l e o f t h e media was t o e x p l o i t t h e a d v e r s a r i a l 

d i f f e r e n c e s o f t h e v a r i o u s o r g a n i z a t i o n s r a t h e r t h a n , as 

t h e media saw i t s r o l e , as p a s s i v e l y p r o d u c i n g i n f o r m a t i o n 

and r e a c t i o n t o t h e government's s t r a t e g y t o r e s o l v e t h e 

Crow Rate i s s u e . J o u r n a l i s t s were not m e r e l y d e t a c h e d 

o b s e r v e r s o f t h e Crow Rate d e b a t e , t h e y were p a r t o f t h e 

s t r a t e g y employed by b o t h s i d e s of t h e i s s u e . 

S i n c e C o n f e d e r a t i o n t h e Canadian t r a n s p o r t system has 

had a d u a l p urpose. On t h e one hand i t i s e x p e c t e d t o 

p r o v i d e an e f f i c i e n t and a h i g h l e v e l o f s e r v i c e a t a 

" r e a s o n a b l e " c o s t and on t h e o t h e r hand i t i s e x p e c t e d t o 

be an " i n s t r u m e n t o f n a t i o n a l purpose". The t r a n s p o r t 

system has never been a b l e t o f u l f i l t h i s c o n f l i c t i n g r o l e . 

Canada s u f f e r s from i t s geography. The major 

impediment t o a b a l a n c e d n a t i o n a l economy i s t h e burden of 

d i s t a n c e . The p o p u l a t i o n i s s m a l l , u n e v e n l y l o c a t e d and 

s e p a r a t e d by mountain ranges, v a s t p l a i n s and t h e l a r g e s t 

l a k e s i n t h e w o r l d . I t i s f o r t h e s e reasons t h a t i n 

Canada s p a t i a l l o y a l t i e s a r e s t r o n g e r t h a n i d e o l o g i c a l 

l o y a l t i e s . L a r g e c o u n t r i e s such as Canada, w i t h s c a t t e r e d 

p o p u l a t i o n s , e x p e r i e n c e i s o l a t i o n and t e n d t o blame remote 

( f e d e r a l ) governments f o r t h i s p r e d i c a m e n t . T h i s i s t r u e 

even though 80 per c e n t of Canada's p o p u l a t i o n i s urban 

- 375 -



and even though n e a r l y a l l o f Canada's c i t i e s , i n e x c e s s 

of 100,000, a r e l o c a t e d on t h e Trans-Canada Highway. 

However, t h i s c o r r i d o r of p o p u l a t i o n s t r e t c h e s o ver 4,000 

m i l e s and p asses t h r o u g h s i x t i m e zones. I t i s not by 

a c c i d e n t t h a t Canada has d e v e l o p e d t h e l a r g e s t and most 

e x p e n s i v e t r a n s p o r t system per c a p i t a i n t h e w o r l d . 

As t h e r a i l w a y s were b u i l t , a l i n e a r p a t t e r n of 

c e n t r a l p l a c e s e r v i c e towns e v o l v e d a c r o s s t h e p r a i r i e s . 

The l a n d was o c c u p i e d by g r a i n and l i v e s t o c k f a rms, w i t h 

g r a i n d e l i v e r y p o i n t s e s t a b l i s h e d f i v e t o t e n m i l e s a p a r t 

t o accommodate h o r s e h a u l a g e . However, by t h e 1930s t h i s 

s e t t l e m e n t p a t t e r n was c h a n g i n g and by t h e t i m e t h e Crow 

Rate debate t o o k p l a c e major changes were underway i n 

a g r i c u l t u r a l s o c i e t y . There was r e s i s t a n c e by many t o 

t h e s e changes and f o r many the Crow Rate was j u s t a n o t h e r 

change w h i c h had t o be r e s i s t e d . 

The t h e s i s argues t h a t Macdonald's N a t i o n a l P o l i c y 

and L a u r i e r ' s R a i l w a y P o l i c y were ad hoc, p a r o c h i a l and 

c o s t l y . The p o l i c i e s were u n a b l e t o match t h e e x p e c t a t i o n s 

o f an emerging w e s t e r n r e g i o n . I n t h e e a r l y p a r t o f t h e 

2 0 t h C e n t u r y , f o l l o w i n g t h e f o r m a t i o n o f A l b e r t a and 

Saskatchewan i n 1905, t h e s e u n r e a l i z e d e x p e c t a t i o n s l a i d 

t h e f o u n d a t i o n f o r w e s t e r n a l i e n a t i o n and r a i l w a y b a s h i n g . 
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By t h e 1930s b o t h t h e r a i l w a y and g r a i n h a n d l i n g 

systems were v a s t l y o v e r - b u i l t . However, t h e emerging 

f e d e r a l - p r o v i n c i a l c o n f l i c t over t r a n s p o r t i s s u e s p r e 

v e n t e d system r a t i o n a l i z a t i o n from d e v e l o p i n g . P a r t o f 

th e p r o blem was t h e sh a r e d j u r i s d i c t i o n between t h e two 

l e v e l s o f government w i t h t h e p r o v i n c e s h a v i n g j u r i s d i c t i o n 

o v e r t h e road system and t h e f e d e r a l government o v e r t h e 

r a i l w a y system. The p r o v i n c e s embarked, i n t h e 1930s, on 

a major r o a d - b u i l d i n g program w h i c h e n a b l e d t r u c k s t o 

a t t r a c t t r a f f i c from t h e r a i l w a y s , l e a v i n g b o t h n a t i o n a l 

r a i l w a y s w i t h an e x p e n s i v e o v e r - b u i l t system. 

An e x a m i n a t i o n o f t h e e v o l u t i o n o f t h e f e d e r a l 

department o f t r a n s p o r t (DOT) was pursued t o demon s t r a t e 

t h a t as r e c e n t l y as 1970, t h i s department had o n l y a 

narrow n a t i o n a l t r a n s p o r t a t i o n p o l i c y r o l e . As a r e s u l t , 

t h e development of t r a n s p o r t a t i o n p o l i c y i n Canada 

remained r o o t e d i n r a i l w a y i d e o l o g y o f w h i c h t h e Crow Rate 

was a major component. What p o l i c y t h a t e x i s t e d was ad hoc 

i n t h a t r oad and motor c a r r i e r r e s p o n s i b i l i t i e s were not 

c o v e r e d by t h e National Transportation Act (1967). No 

c o o r d i n a t i o n e x i s t e d between t h e f e d e r a l government and 

th e p r o v i n c e s i n t r a n s p o r t a t i o n p o l i c y development. The 

p r o v i n c e s r oad b u i l d i n g programs and t h e c o n c o m i t a n t need 

t o r a t i o n a l i z e t h e r a i l system were not a d d r e s s e d . 
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The Western Economic O p p o r t u n i t i e s C o n f e r e n c e of 1973 

was an attempt t o a d d ress t h i s i s s u e and l e d t o f e d e r a l -

p r o v i n c i a l s t u d i e s of a l l e g e d f r e i g h t r a t e d i s c r i m i n a t i o n . 

The p e r c e p t i o n o f b o t h f e d e r a l and p r o v i n c i a l p o l i t i c i a n s 

was t h a t a v a l i d c a s e c o u l d be made t o s u p p o r t t h e n o t i o n 

o f f r e i g h t r a t e d i s c r i m i n a t i o n . The f a c t t h a t a c a s e 

c o u l d not be s u b s t a n t i a t e d t h r o u g h t h o s e j o i n t f e d e r a l -

p r o v i n c i a l s t u d i e s l e a d s t o a number of i n t e r e s t i n g 

c o n c l u s i o n s r e l e v a n t t o t h e Crow Rate i s s u e . F i r s t , t h e r e 

i s a gap between t h e p e r c e p t i o n s h e l d by p o l i t i c i a n s , b o t h 

at t h e p r o v i n c i a l and f e d e r a l l e v e l s , i n c o n t r a s t w i t h t h e 

f a c t s . Second, t h e i s s u e of f r e i g h t r a t e d i s c r i m i n a t i o n 

b r e a k s down when examined on a s p e c i f i c rate/movement 

b a s i s and t h i r d , t h e f e d e r a l government i s r e l u c t a n t t o 

d i s a p p r o v e p o s i t i o n s t a k e n by t h e p r o v i n c e s . The 

p r o v i n c e s remain f r e e t o c r i t i c i z e t h e f e d e r a l government 

when t h e y choose but t h e o p p o s i t e r a r e l y o c c u r s . As a 

r e s u l t , whenever t h e f e d e r a l government chooses t o change 

n a t i o n a l p o l i c y , p r o v i n c i a l s u p p o r t can be a c r u c i a l 

f a c t o r . 

The u n w i l l i n g n e s s o f t h e f e d e r a l and t h e f o u r w e s t e r n 

p r o v i n c i a l governments t o a d d ress t h e Crow Rat e i n t h e 

1970s, p r o v e d c o s t l y t o p r a i r i e g r a i n p r o d u c e r s . Canada's 

g r a i n p r o d u c e r s must move t h e i r p r o d u c t a t l e a s t t h r e e 
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t i m e s f u r t h e r t h a n t h e i r c o m p e t i t o r s r e s u l t i n g i n h i g h 

t r a n s p o r t c o s t s . The weakness of Canada's p o l i t i c a l 

s t r u c t u r e r e s u l t e d i n w e s t e r n g r a i n p r o d u c e r s b e i n g s e r v e d 

by an a r c h a i c g r a i n t r a n s p o r t system, w h i c h broke down i n 

t h e 1970s and g r a i n p r o d u c e r s had t o l o s e o r f o r e g o $1 

b i l l i o n i n g r a i n s a l e s . 

The t h e s i s p r o v i d e s i n s i g h t i n t o t h e p e r i o d between 

1970-1980 when the g r a i n t r a n s p o r t system reached t h i s 

c r i s i s p o i n t . The Crow Rate was one of t h e r o o t causes of 

t h a t c r i s i s . The p o l i c y r e s p o n s e s from t h e f e d e r a l and 

p r o v i n c i a l governments r e s u l t e d i n many c o s t l y and ad hoc 

programs t o meet t h e c r i s i s . 

The e a r l y 1980s was a p e r i o d of change, d u r i n g w h i c h 

t h e Crow Rate became a n a t i o n a l i s s u e . R a i l w a y l o s s e s 

were i d e n t i f i e d i n t h e 1970s and, s i g n i f i c a n t l y , t h e y were 

g e n e r a l l y a c c e p t e d by g r a i n p r o d u c e r s and governments as a 

major p r o b l e m f o r b o t h g r a i n p r o d u c e r s and s h i p p e r s o f 

b u l k c o m m o d i t i e s . The r a i l w a y s i n d i c a t e d t h a t s i g n i f i c a n t 

added c a p a c i t y was r e q u i r e d t o move a n t i c i p a t e d i n c r e a s e d 

volumes of a l l commodities t o e x p o r t p o s i t i o n . However, 

th e r a i l w a y s t o o k t h e p o s i t i o n t h a t w i t h o u t r e s o l u t i o n o f 

t h e Crow R a t e , t h i s work c o u l d not be u n d e r t a k e n . The 

r a i l w a y s were e x p e c t e d t o be l o s i n g up t o $1 b i l l i o n 
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d o l l a r s a y e a r by 1990 i f no changes were made. I n 

a d d i t i o n , WESTAC p r e d i c t e d t h a t i f added c a p a c i t y was not 

a v a i l a b l e t o t h e w e s t e r n r a i l network, t h e r e g i o n c o u l d 

l o s e $1 b i l l i o n d o l l a r s a y e a r because o f f a i l u r e t o move 

n o n - g r a i n commodities t o e x p o r t p o s i t i o n . 

S o c i a l and economic changes on t h e p r a i r i e s have 

a l t e r e d t h e p o l i t i c a l map of a g r i c u l t u r e . As a r e s u l t i n 

1974, f o r t h e f i r s t t i m e , a g r i c u l t u r a l o r g a n i z a t i o n s were 

formed t o d e v e l o p consensus f o r change. These 

o r g a n i z a t i o n s had d i s p a r a t e v iews on changes t o t h e Crow 

R a t e . The Saskatchewan Wheat P o o l meeting of November 21, 

1980 a t w h i c h t h e d e l e g a t e s v o t e d t o s u p p o r t a compromise 

p r o p o s a l on t h e Crow R a t e , was i d e n t i f i e d as one o f t h e 

most s i g n i f i c a n t e v e n t s of t h e Crow Rate r e f o r m p r o c e s s . 

I n a s s e s s i n g t h e s t r a t e g y development and p o l i c y 

n e g o t i a t i o n s t a g e s o f Crow Rate r e f o r m , t h e t h e s i s 

i d e n t i f i e s t h o s e c o n s t r a i n t s p a r t i c u l a r l y a c u t e t o 

C a n a d i a n f e d e r a l i s m , one of w h i c h i s t h e r e q u i r e m e n t f o r 

agreement among governments i n s e e k i n g consensus f o r 

p o l i c y development. I n s e e k i n g s o l u t i o n s , t h e f e d e r a l 

government i s o f t e n f o r c e d t o d e v e l o p programs and 

p o l i c i e s a l o n g p r o v i n c i a l l i n e s r a t h e r t h a n a more c o s t 

e f f e c t i v e and e f f i c i e n t r e g i o n a l o r s e c t o r i a l p l a n . Both 
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i n t e r e s t groups and t h e media o p e r a t e most e f f e c t i v e l y on 

a p r o v i n c i a l b a s i s . N a t i o n a l o r g a n i z a t i o n s such as t h e 

C a n a d i a n F e d e r a t i o n of A g r i c u l t u r e were v i r t u a l l y i mpotent 

d u r i n g t h e e n t i r e Crow Rate d e b a t e , because t h e y c o u l d not 

i d e n t i f y n a t i o n a l p o s i t i o n s w h i c h had t h e s u p p o r t of 

r e g i o n a l o r p r o v i n c i a l a f f i l i a t e d o r g a n i z a t i o n s such as 

U n i f a r m i n A l b e r t a and t h e Saskatchewan F e d e r a t i o n o f 

A g r i c u l t u r e . I n t u r n , the media tended t o e x p l o i t b o t h 

f e d e r a l - p r o v i n c i a l c o n f l i c t and c o n f l i c t between v a r i o u s 

i n t e r e s t g r o u p s . 

The c o n f l i c t between th e f e d e r a l government and t h e 

p r o v i n c e o f Quebec was o u t l i n e d . Quebec was not d i r e c t l y 

a f f e c t e d by Crow Rate change, y e t t h e r e was a p e r c e p t i o n 

t h a t i t s a g r i c u l t u r a l s e c t o r c o u l d be h u r t by such changes. 

T h i s i s a n o t h e r example of t h e n e g a t i v e a s p e c t s o f Canada's 

a d v e r s a r i a l system w h i c h tends t o p i t one p r o v i n c e a g a i n s t 

a n o t h e r , i n a c o u n t r y where d i s t a n c e i t s e l f i s a burden, 

and t h i s l e a d s e v e r y p r o v i n c e t o b e l i e v e i t i s not under

s t o o d by e i t h e r Ottawa o r any o t h e r p r o v i n c e . N a t i o n a l 

p o l i c y - m a k i n g w i t h i n t h i s c o n t e x t becomes d i f f i c u l t i f not 

i m p o s s i b l e . The Prime M i n i s t e r and t h e P r e m i e r s , a l t h o u g h 

p o s s e s s i n g t h e c o n s t i t u t i o n a l a u t h o r i t y and a b i l i t y t o 

i n i t i a t e change, can a t t i m e s become c a p t i v e t o p u b l i c 

a t t i t u d e s . 

- 381 -



The d i f f i c u l t y t h a t governments have i n d e t e r m i n i n g 

p u b l i c a t t i t u d e s t h r o u g h p u b l i c o p i n i o n s u r v e y s was 

d i s c u s s e d . The t h e s i s p r e s e n t e d e v i d e n c e t o show t h a t t h e 

e x p e n s i v e government(s) i n f o r m a t i o n programs t o i n f o r m 

g r a i n p r o d u c e r s about t h e reasons f o r and a g a i n s t change, 

were u n s u c c e s s f u l and t h a t t h e p u b l i c a t t i t u d e s on t h e 

Crow Rate were p r i m a r i l y p e r c e p t i o n - b a s e d . 

The e v i d e n c e a n a l y z e d , demonstrates t h e d i f f i c u l t y 

t h e f e d e r a l government e n c o u n t e r e d from t h e p r o v i n c e s when 

i t a t t e m p t e d t o i n i t i a t e a change i n Crow Rate p o l i c y . 

W i t h o u t p r o v i n c i a l government consensus t o change t h e Crow 

R a t e , t h e f e d e r a l government was f o r c e d t h r o u g h t h e 

a c t i o n s o f T r a n s p o r t M i n i s t e r , Jean-Luc P e p i n , t o 

e s t a b l i s h l e g i t i m a c y f o r Crow Rate r e f o r m by p r o m o t i n g th e 

need f o r change w i t h t h e a f f e c t e d p a r t i e s - t h e p r a i r i e 

g r a i n and r e d meat i n d u s t r i e s . As a r e s u l t , t h e Crow Rate 

debate was t o some e x t e n t a case of i n t e r e s t group 

p o l i t i c s and/or economics. The t h e s i s d e v o t e d p a r t i c u l a r 

a t t e n t i o n t o t h e s e f a c t o r s . But i t was t h e l a c k o f 

p r o v i n c i a l consensus w h i c h f o r c e d t h e f e d e r a l government 

and Mr. P e p i n t o bypass s e e k i n g l e g i t i m a c y f o r change 

t h r o u g h p r o v i n c i a l agreement ( c o l l a b o r a t i v e f e d e r a l i s m ) , 

t o a new t h r e s h o l d i n p o l i c y - m a k i n g . Through t h e use o f a 

c a s e s t u d y , t h e t h e s i s t r a c e s t h e h i s t o r i c a l p e r s p e c t i v e 
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o f n a t i o n a l t r a n s p o r t a t i o n p o l i c y , o r t h e l a c k o f such 

p o l i c y , as a p r e l u d e t o t h e somewhat u n i q u e p r o c e s s 

adopted i n 1982. The t h e s i s d e s c r i b e s t h i s p r o c e s s as t h e 

Inside-Outside Access Model. I t c o n s i d e r e d t h e a p p r o p r i a t e n e s s 

of o t h e r models such as t h e Multiple-Crack Model and t h e 

Limited-Access Model, and examined f e a t u r e s o f t h e s e models 

w i t h t h e Inside-Outside Access Model. 

The model e x p l a i n s how Mr. P e p i n bypassed p r o v i n c i a l 

governments and e s t a b l i s h e d n e g o t i a t i o n s d i r e c t l y w i t h , 

t h o s e a g r i c u l t u r a l o r g a n i z a t i o n s most d i r e c t l y a f f e c t e d by 

changes i n t h e Crow Rate. Mr. P e p i n ' s s t r a t e g y was t o 

meet t h e needs o f t h o s e o r g a n i z a t i o n s i n o r d e r t o e s t a b l i s h 

l e g i t i m a c y and o f f s e t f u t u r e p r o v i n c i a l g o vernmental 

o b j e c t i o n s . The model e x p l a i n s how t h e approach was 

s u c c e s s f u l i n chan g i n g t h e f r e i g h t r a t e s t r u c t u r e but 

e v e r y p a r t i c i p a n t , i n c l u d i n g t h e f e d e r a l government, was 

f o r c e d t o compromise. The n e g o t i a t i o n p r o c e s s produced 

t h e b a s i s f o r t h e Western Grain Transportation Act w h i c h was 

passed i n 1983. A l t h o u g h t h e A c t a b o l i s h e d t h e o l d Crow 

Rate s t r u c t u r e , i t s t a n d s as ano t h e r example o f e x p e d i e n t , 

i n a d e q u a t e and i l l - c o m p r i s e d l e g i s l a t i o n c r e a t e d by 

Canada's f e d e r a l system. Many o f t h e key agreed upon 

i t e m s i n t h e p r o c e s s d e s c r i b e d by t h e Inside-Outside Access 

Model, such as method o f pay, were s u b s e q u e n t l y w i t h d r a w n 
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by t h e f e d e r a l government t o get t h e l e g i s l a t i o n t h r o u g h 

P a r l i a m e n t . T h i s f u r t h e r d emonstrates t h e d i f f i c u l t y a 

f e d e r a l government f a c e s when i t a t t e m p t s t o change or 

e s t a b l i s h components of n a t i o n a l t r a n s p o r t a t i o n p o l i c y , 

even when i t d e a l s d i r e c t l y w i t h t h o s e a f f e c t e d by change. 

6.1 Conclusions 

T h i s t h e s i s d emonstrates t h e ways i n w h i c h th e 

c o m b i n a t i o n of f e d e r a l i s m and i n t e r e s t groups c o n s t r a i n 

change. The i n t e n s i t y o f o p p o s i t i o n t o a p a r t i c u l a r 

p o l i c y may w e l l be p r i m a r i l y r o o t e d i n t h e economic 

i n t e r e s t s and t h e t r a d i t i o n s of i m p o r t a n t groups i n 

s o c i e t y . But t h e e x i s t e n c e of a d i f f u s e d f e d e r a l system 

g i v e s t h o s e groups an a d d i t i o n a l l e v e l of government t h a t 

can be m o b i l i z e d t o d e f e n d t h e i r i n t e r e s t s . Moreover, 

p r o v i n c i a l governments o f t e n r e i n f o r c e t h e f e a r s of t h e 

p o p u l a t i o n and i n t e r e s t g roups, p r o v i d e s t r a t e g i c 

l e a d e r s h i p f o r t h e i r p r o t e s t , and bestow l e g i t i m a c y on 

t h e i r r e s i s t a n c e t o change. A c o a l i t i o n o f p o w e r f u l 

i n t e r e s t groups and t h e i r p r o v i n c i a l governments i s a 

p o t e n t f o r c e i n n a t i o n a l p o l i c y - m a k i n g , even i n a r e a s of 

e x c l u s i v e f e d e r a l j u r i s d i c t i o n such as t h e Crow R a t e . 

I n an e f f o r t t o o f f s e t t h e c o m b i n a t i o n of f e d e r a l i s m 
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and i n t e r e s t groups* a b i l i t y t o c o n s t r a i n change, t h e 

f e d e r a l government t h r o u g h i t s T r a n s p o r t M i n i s t e r , 

Jean-Luc P e p i n , c r e a t e d a p r o c e s s f o r p o l i c y n e g o t i a t i o n 

w h i c h bypassed p r o v i n c i a l governments and d e a l t d i r e c t l y 

w i t h t h o s e p a r t i e s most a f f e c t e d by change. To a s s i s t i n 

u n d e r s t a n d i n g p u b l i c p o l i c y f o r m u l a t i o n , t h e t h e s i s 

d e v e l o p e d a c o n c e p t u a l framework f o r t h o s e n e g o t i a t i o n s . 

The Inside-Outside Access Model was demon s t r a t e d t o be 

c o n s i s t e n t w i t h t h e p r o c e s s t h a t s u c c e s s f u l l y brought 

changes t o t h e Crow Rate. The model a l s o p r o v e d t o be 

r o b u s t and a p p r o p r i a t e t o a n a l y z e o t h e r f o l l o w - u p 

n e g o t i a t i o n s on r e l a t e d m a t t e r s such as a new r a t e 

s t r u c t u r e , t h e f o r m u l a t i o n of t h e G r a i n T r a n s p o r t a t i o n 

Agency and r a i l w a y performance g u a r a n t e e s . 

6.2 F u r t h e r R e s e a r c h 

The Inside-Outside Access Model i s p r e s e n t e d as a v a r i a t i o n 

o f o t h e r p u b l i c p o l i c y models such as t h e Multiple-Crack and 

Limited Access models d e v e l o p e d by Morton G r o d z i n and 

R i c h a r d Simeon r e s p e c t i v e l y . The Inside-Outside Access Model 

was d e m o n s t r a t e d t o be e f f e c t i v e i n e x p l a i n i n g t h e p r o c e s s 

e s t a b l i s h e d by Jean-Luc P e p i n t o change t h e Crow R a t e . 

An o p p o r t u n i t y e x i s t s t o f u r t h e r examine t h e 
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a p p r o p r i a t e n e s s of u t i l i z i n g t h e Inside-Outside Access Model t o 

d e s c r i b e t h e p r o c e s s f o l l o w e d t o d e v e l o p a new R a i l Safety-

A c t . There a r e many s i m i l a r i t i e s between t h i s p r o c e s s and 

th e Crow Rate r e f o r m p r o c e s s . 

The f e d e r a l government i s c o n s i d e r i n g c h a n g i n g t h e 

f e d e r a l g r a i n t r a n s p o r t s u b s i d y once a g a i n . The 

Inside-Outside Access Model c o u l d be used t o a n a l y z e t h e 

r e s o l u t i o n o f t h a t i s s u e . 

I t i s hoped t h a t o t h e r s w i l l examine t h e p o t e n t i a l of 

t h i s model i n o t h e r f i e l d s where f e d e r a l j u r i s d i c t i o n 

c l a s h e s w i t h p r o v i n c i a l a m b i t i o n s . The model s h o u l d be 

t e s t e d as an i n s t r u m e n t t o u n d e r s t a n d not o n l y t h e 

p r o c e s s e s t h a t a f f e c t changes i n n a t i o n a l p o l i c y but a l s o 

as a means o f exam i n i n g how t o i n v o l v e g r e a t e r 

r e p r e s e n t a t i o n of t h e g e n e r a l p u b l i c i n p o l i c y development 

i n a f e d e r a l s t a t e such as Canada, where power i s s h a r e d 

among e l e v e n governments. 
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60-61 VICTORIA 

CHAP. 5. 
An Act to authorize a Subsidy for a Railway through 

the Crow's Nest Pass. 
[Assented to 21UA June, 1SU7.] 

ER Majesty, by and with the advice and consent of the 
Senate and House of Commons of Canada, enacts as 

follows:— 

1. Subject to the conditions hereinafter mentioned, the Si l h.x i i i y to 
Governor in Council may pram to llic Canadian Pacific Rail- J,

(

lj.'l'1|:']!l

1".'j|i<. 
way Company a subsidy towards the construction of a rail- wayCo. 

way from Lethbridge. in the district of Alberta, through the {{£ 0 ^( w n y 

Crow's Nest- Pass to Nelson, in the province of British o o w ' i x e s t 
Columbia (which railway is hereinafter called " the Crow's P a S 8 , 

Nest Line,") to the extent of eleven thousand dollars per 
mile thereof, and not exceeding in the whole the sum of 
three million six hundred and thirty thousand dollars, pay
able by instalments on the completion of each of the several 
sections of the said railway of the length respectively of not 
less than ten miles, and the remainder on the completion 
of the whole of the said railway; provided that an agree-Agreement 
ment between the Government and the Company is first e I u e r P 

entered into in such form as the Governor in Council thinks 
fit. containing covenants to the following effect, that is to 
say:— 

On the part of the Company: Covenant* 
(a.) That the Company will construct or cause to be con- u , c r c , u -

structed. the said railway upon such" route and according to 
such descriptions and specifications and within such time or 
times as are provided for in the said agreement, and, when 
completed, will operate the said railway for ever; 

(b.) That the said line of railway shall be constructed 
through the town of Macleod. and a station shall be estab
lished therein, unless the Governor in Council is satisfied 
by the Company that there is good cause for constructing the 
railway outside the limits of the said town, in which case 
the said line of railway shall be located and a station estab
lished at a distance not greater than five hundred yards 
from the limits of the said town; 

(c.) That so soon as the said railway is opened for traffic 
to Kootenay Lake, the local rates and tolls on the railway 
and on any other railway used in connection therewith and 
now or hereafter owned or leased by or operated on account 
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of the Company south of the Company's main line in British 
Columbia, as well as the rates and tolls between any point 
on any such line or lines of railway and any point on the 
main line of the Company throughout Canada, or any other 
railway owned or leased by or operated on account of the 
Company, including its lines of steamers in British Colum
bia, shall be first approved by the Governor in Council or 
by a Railway Commission, if and when such Commission 
is established by law, and shall at all times thereafter and 
from time to time be subject to revision and control in 
the manner aforesaid; 

(d.) That a reduction shall be made in the general rates 
and tolls of the Company as now charged, or as contained 
in its present freight tariff, whichever rates are now the 
lowest, for carloads or otherwise, upon the classes of mer
chandise . hereinafter mentioned, westbound, from and in
cluding Fort William and all points cast of Fort William on 
the Company's railway to all points west of Fort William 
on the Company's main line, or on any line of railway 
throughout Canada owned or leased by or operated on ac
count of the Company, whether the shipment is by all rail 
line or by lake and rail, such reduction to be to the extent 
of the following percentages respectively, namely:— 

Upon all green and fresh fruits, 33i per cent; 
Coal oil, 20 per cent; 
Cordage and binder twine, 10 per cent; 
Agricultural implements of all kinds, set up or in parts, 10 

per cent; 
Iron, including bar, band, Canada plates, galvanized, 

sheet, pipe, pipe-fittings, nails, spikes and horse shoes, 10 per 
cent; 

All kinds of wire, 10 per cent; 
Window glass, 10 per cent; 
Paper for building and roofing purposes, 10 per cent; 
Roofing felt, box and packing, 10 per cent; 

. Paints of all kinds and oils, 10 per cent; 
.Live stock, 10 per cent; 
Wooden ware, 10 per cent; 
Household furniture, 10 per cent; 
And that no higher rates than such reduced rates or tolls 

shall be hereafter charged by the Company upon any such 
merchandise carried by the Company between the points 
aforesaid; such reductions to take effect on or before the 
first of January, one thousand eight hundred and ninety-
eight; 

(e.) That there shall be a reduction in the Company's 
present rates and tolls on grain and flour from all points on 
its main line, branches, or connections, west of Fort William 
to Fort William and Port Arthur and all points east, of three 
cents per one hundred pounds, to take effect in the follow-
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ing manner-j—One 'and one-half cent per one hundred 
pounds on or before the first day of September, one thou
sand eight hundred and ninety-eight, and an additional one 
and one-half cent per one hundred pounds on or before the 
first day of September, one thousand eight hundred and 
ninety-nine; and that no higher rates than such reduced 
rates or tolls shall be charged after the dates mentioned on 
such merchandise from the points aforesaid; 

(].) That the Railway Committee of the Privy Council 
may grant running powers over the said line of railway 
and all its branches and connections, or any portions thereof, 
and all lines of railway now or hereafter owned or leased 
by or operated on account of the Company in British Colum
bia south of the Company's main line of railway, and the 
necessary use of its tracks, stations and station grounds, to 
any other railway company applying for such grant upon 
such terms as such Committee may fix and determine, and 
according to the provisions of The Railway Act and of such 
other general Acts relating to railways as are from time to 
time passed by Parliament; but nothing herein shall be held 
to imply that such running powers might not be so granted 
without the special provision herein contained; 

(g.) That the said railway, when constructed, together 
with that portion of the Company's railway from Dunmore 
to Lethbridge, and all lines of railway, branches, connections 
and extensions in British Columbia south of the main line 
of the Company in British Columbia shall be subject to 
the provisions of The Railway Act, and of such other general 
Acts relating to railways as are from time to time passed 
by Parliament; 

(h.) That if the Company or any other company with 
whom it shall have any arrangement on the subject shall, 
by constructing the said railway or any part of it, as stipu
lated for in the said agreement, become entitled to and 
shall get any land as a subsidy from the Government of 
British Columbia, then such lands, excepting therefrom 
those which in the opinion of the Director of the Geological 
Survey of Canada (expressed in writing) are coal-bearing 
lands, shall be disposed of by the Company or by such other 
company to the public according to regulations and at prices 
not exceeding these prescribed from time to time by the 
Governor in Council, having regard to the then existing 
provincial regulations applicable thereto; the expression 
"lands" including all mineral and timber thereon which shall 
be disposed of as aforesaid, either with or without the land, 
as the Governor in Council may direct: 

(i.) That if the Company or any other company with 
whom it shall have any arrangement on the subject shall, 
by constructing the said railway or any part of it as stipu
lated for in the said agreement, become entitled to and shall 
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get any lands as a subsidy from the Government of British 
Columbia which in the opinion of the Director of the Geo
logical Survey of Canada (expressed in writing) are coal-
bearing lands. Ilien tin* Company will cause to be con
veyed lo (lie (Vown. in llie interest of Canada, a portion 
thereof lo the extent of fifty thousand acres, the same to 
be of equal value per acre as coal lands with the residue of 
such lands. The said fifty thousand acres to be selected by 
the Government, in such fair and equitable manner as may 
be determined by the Governor in Council, and to be thcrc-

.after held or disposed of or otherwise dealt with by the 
Government as it may think fit on such conditions, if any. 
as may be prescribed by the Governor in Council, for the 
purpose of securing a sufficient and suitable supply of coal 
to the public at reasonable prices, not exceeding two dollars 
per ton of two thousand pounds free on board cars at the 
mines. ' . 

And on the part of the Government.-.-to pay the-said 
subsidy by instalments as aforesaid. 

('••iiipsmy i n 2. The Company shall be bound to carry out in all re-
nBi - l i i i iunc. spects the said agreement, and may do whatever is neces

sary for that purpose. 

Ihsup of 3, i n order to facilitate such financial arrangements as 
wj]j enable the Company to complete the railway as afore
said without delay and to acquire and consolidate with it 
the railway from Dunmore to Lethbridge, hereinafter called 
" the Alberta Branch." which, under the authority of chap
ter thirty-eight of the statutes of 1S93. it now operates as 
lessee, and is under covenant to purchase, the Company 
may issue bonds which will be a first hen and charge and 
be secured exclusively upon the said Alberta Branch and 
Crow's Nest Line together in the same way and with the 
same effect as if both the said pieces of railway to be so 
consolidated were being built by the Company as one branch 
of its railway within the meaning of section one of chapter 
fifty-one of the statutes of 188S, and that section shall ap
ply accordingly, such first lien to be subject to the payment 
of the purchase money of the Alberta Branch, as provided 
for in the said covenant to purchase. 

O T T A W A : l*riutctl by SAMCRL EDWARD DA WHOM. Law Printer to the 
Queen's Mont Excellent Majesty. 
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The Crow's Nest Pass Agreement 
DATED 6th SEPTEMBER, A.D. 1897 

A G R E E M E N T 

Between Her Majesty Queen Victoria, represented by the 
Minister of Railways and Canals 

AND 

The Canadian Pacific Railway Company 
Re: Subsidies to construct a railway from Lethbridge in 

the Territory of Alberta through the Crow's Nest 
Pass to Nelson, B.C. 

T H I S INDENTURE made the Sixth day of September in the year one thousand 
eight hundred and ninety-seven between Her Majesty the Queen acting in respect 
of the Dominion of Canada and herein represented by the Minister of Railways 
and Canals, hereinafter referred to as "the Government", of the first part, and 
the Canadian Pacific Railway Company hereinafter referred to as "the Company" 
of the second part. 

Whereas it was enacted in effect in an Act passed in the last Session of the 
Parliament of Canada held in the sixtieth and sixty-first years of Her Majesty's, 
reign intituled "An Act to authorize a subsidy for a Railway through the Crow's 
Nest Pass" that: subject to the conditions therein mentioned, the Governor in 
Council might grant to the Canadian Pacific Railway Company a subsidy towards 
the construction of a railway from Lethbridge in the Territory of Alberta through 
the Crow's Nest Pass to Nelson, in the Province of British Columbia (which 
railway is hereinafter called "the Crow's Nest Line") to the extent of eleven 
thousand dollars per mile thereof, and not exceeding in the whole the sum of 
three million six hundred and thirty thousand dollars, payable by instalments on 
the completion of each of the several sections of the said railway of the length 
respectively of not less than ten miles, and the remainder on the completion of 
the whole of the said railway to the satisfaction of the Minister of Railways and 
Canals provided that an agreement between the Government and the Company 
should be first entered into in such form as the Governor in Council may thin'-, 
fit, containing covenants to the following effect, that is to say: 

On the part of the Company: 
(a) That the Company would construct or cause to be constructed, the said 

railway upon such route and according to such descriptions and specifications 
and within such time or times as should be provided for in the said agreement, 
and, when completed would operate the said railway forever; and also covenants 
to the effect of those hereinafter contained and numbered consecutively from 
8 to 15 inclusive. 

A N D W H E R E A S the Governor in Council has duly approved of the description, 
conditions and specifications hereto annexed, marked "C" as the descriptions, 
conditions and specifications for the construction of the said railway. 

Now T H I S INDENTURE W I T N E S S E T U that in consideration of the premises 
and of the covenant on the part of the Government hereinafter contained the 
Company doth hereby for itself and its successors covenant with the Government 
as follows, that is to say: 
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1. The Company shall and will well and truly and faithfully make, build, 
construct and complete a line of railway called the Crow's Nest Line from Leth
bridge in the Territory of Alberta through the Crow's Nest Pass to Nelson in 
the Province of British Columbia, the points and approximate route and course 
being shown on the plans marked "A" and "B" hereunto annexed and in accor
dance with the specification hereunto annexed marked "C", and all bridges, 
culverts and works appurtenant thereto, and will build, construct and complete 
the said line of railway, bridges and culverts, and perform all engineering services, 
whether in the field or in preparing plans or doing other office works, to the 
entire satisfaction of the Governor in Council. 

2. The Company shall and will locate and construct the said line of Railway 
on as straight a course as practicable, between the points above mentioned, with 
only such deviations as shall be allowed by the Governor in Council. 

3. The gradients and alignment shall be the best that the physical features 
of the country will admit of in conformity with the aforesaid specifications here
unto annexed marked "C". 

4. The Company shall and will furnish profiles location and other plans and 
bills of quantities of the whole line of railway in ten-mile sections, and before 
the work is commenced on any ten-mile, section, such profiles location and other 
plans and bills of quantities shall be approved by the Governor in Council, and 
before any payments are made, the Company will furnish such further returns as 
may be required to satisfy the Minister of Railways and Canals as to the relative 
value of the works executed with that remaining to be done. 

5. The Company shall commence the Works embraced in this agreement 
forthwith and shall prosecute the same with all reasonable despatch so that the 
line may be completed to the South end of Kootenay Lake on or before the 
•thirty-first day of December, 1898, or such later date as the Governor in Council 
may upon good cause shown grant and allow and so that the remaining portion 
of the railway viz: from the South end of Kootenay Lake to the Town of Nelson 
shall be completed not later than the thirty-first day of December, 1900, or such 
later date as may for like good cause be in like manner allowed. In the meantime, 
that is to say, from the time of the completion of the said line to the South end 
of the Kootenay Lake and the final completion of the whole line to Nelson the 
Company shall provide such facilities as may be necessary for the carriage of 
freight in car loads without transhipment between the South end of Kootenay 
Lake and Nelson, time being declared to be material and of the essence of this 
contract and in default of such completion as aforesaid the Company shall forfeit 
all right, claim or demand to any and every part of the subsidy remaining unpaid 
as also to any moneys whatever which may be at the time of the failure of the 
completion as aforesaid due and owing to the Company. 

6. The Company will upon and after the completion of the said line of 
Railway and works appertaining thereto truly and faithfully keep the same and 
the rolling stock required therefor in good and sufficient working and running 
order, and shall continuously and faithfully operate the same forever. 

7. The Company will build, construct and complete the said line of railway 
and works appertaining thereto in all respects in accordance with the specification 
hereto annexed, marked "C"; and upon a line of location to be approved of by 
the Governor in Council. 

8. The said line of Railway shall be constructed through the Town of 
McLeod, and a station shall be established therein, unless the Governor in Council 
is satisfied by the Company that there is good cause for constructing the railway 
outside the limits of the said Town, in which case' the said line of railway shall 
be located and a station established ait a distance not greater than five hundred 
yards from the limits of the said town. 
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9. So soon as the said railway is opened for traffic to Kootenay Lake, the 
local rates and tolls on the railway and on any other railway used in connection 
therewith and now or hereafter owned or leased by or operated on account of the 
Company South of the Company's main line in British Columbia, as well as the 
rates and tolls between any point on any such line or lines of railway and any 
point on the main line of the Company throughout Canada, or any other railway 
owned or leased by or operated on account of the Company, including its lines of 
steamers in British Columbia shall be first approved by the Governor in Council 
or by a Railway Commission, if and when such Commission is established by 
law, and shall at all times thereafter and from time to time be subject to revision 
and control in the manner aforesaid. 

10. A reduction shall be made in the general rates and tolls of the Company 
as now charged, or as contained in its present freight tariff, whichever rates are 
now the lowest, for carloads or otherwise, upon the classes of merchandise here
inafter mentioned, westbound, from and including Fort William and all points 
East of Fort William on the Company's Railway to all points West of Fort 
William on the Company's main line, or on any line of railway throughout Canada 
owned or leased by or operated on account of the Company whether the shipment 
is by all rail line or by Lake and rail, such reduction to be to the extent of the 
following percentages respectively, namely:— 

Upon all green and fresh fruits, 3 3 p e r cent; 
Coal oil, 20 per cent; 
Cordage and binder twine, 10 per cent ; 
Agricultural implements of all kinds, set up or in parts, 10 per cent; 
Iron, including bar, band, Canada plates, galvanized, sheet, pipe, pipe-fittings, 

nails, spikes and horse-shoes, 10 per cent; 
A l l kinds of wire, 10 per cent; 
Window glass, 10 per cent; 
Paper, for building and roofing purposes, 10 per cent; 
Roofing felt, box and packing, 10 per cent; 
Paints of all kinds and oils, 10 per cent; 
Live stock, 10 per cent; 
Wooden ware, 10 per cent; 
Household furniture, 10 per cent; 
And no higher rates than such reduced rates or tolls shall be hereafter charged 

by the Company upon any such merchandise carried by the Company between 
the points aforesaid; such reduotions to take effect on or before the first of 
January — one thousand eight hundred and -ninety-eight. 

11. There shall be a reduction in the Company's present rates and tolls on 
grain and flour from all points on its main line, branches or connections west 
of Fort William to Fort William and Port Arthur and all points East, of three 
cents per one hundred pounds, to take effect in the following manner: — o n e and 
one-half cent per one hundred pounds on or before the first day of September, 
one thousand eight hundred and ninety-eight, and an additional one and one-half 
cent per one hundred pounds on or before the first day of September, one 
thousand eight hundred and ninety-nine; and no higher rates than such reduced 
rates or tolls shall be charged after the dates mentioned on such merchandise 
from the points aforesaid; 

12. The Railway Committee of the Privy Council may grant running powers 
over the said line of railway and all its branches and connections, or any portions 
thereof, and all lines of railway now or hereafter owned or leased by or operated 
on account of the Company in British Columbia south of the Company's main 
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line of railway, and the necessary use of its tracks, stations and station grounds, 
to any other railway Company applying for such grant upon such terms as such 
Committee may fix and determine, and according to the provisions of the Railway 
Act and of such other general acts relating to railways as are from time to time 
passed by Parliament; but nothing herein shall be held to imply that such running 
powers might not be so granted without the special provision herein contained; 

13. The said railway, when constructed, together with that portion of the 
Company's railway from Dunmore to Lethbridge, and all lines of railway, 
branches, connections and extensions in British Columbia south of the main line 
of the Company in British Columbia shall be subject to the provisions of the 
Railway Act, and of such other general Acts relating to Railways as are from 
time to time passed by Parliament; 

14. If the Company or any other Company with whom it shall have any 
arrangement on the subject shall, by constructing the said railway or any part 
of it, as stipulated for in this agreement, become entitled to and shall get any 
land as a subsidy from the Government of British Columbia, then such lands, 
excepting therefrom those which in the opinion of the Director of the Geological 
Survey of Canada (expressed in writing) are coal-bearing lands, shall be disposed 
of by the Company or by such other Company to the public according to regu
lations and at prices not exceeding those prescribed from time to time by the 
Governor in Council, having regard to the then existing provincial regulations 
applicable thereto; the expression "lands" including all mineral and timber thereon 
which shall be disposed of as aforesaid, either with or without the land, as the 
Governor in Council may direct; 

15. If the Company or any other Company with whom it shall have any 
arrangement on the subject shall, by constructing the said railway or any part 
of it as stipulated for in this agreement, become entitled to and shall get any lands 
as a subsidy from the Government of British Columbia which in the opinion of 
the Director of the Geological Survey of Canada (expressed in writing) are 
coal-bearing lands, then the Company will cause to be conveyed to the Crown, 
in the interest of Canada, a portion thereof to the extent of fifty thousand acres; 
•the same to be of equal value per acre as coal lands with the residue of such lands. 
The said fifty thousand acres to be selected by the Government in such fair and 
equitable manner as may be determined by the Governor in Council, and to be 
thereafter held or disposed of or otherwise dealt with by the Government as it 
may think fit on such conditions, i f any, as may be prescribed by the Governor 
in Council, for the purpose of securing a sufficient and suitable supply of coal 
to the public at reasonable prices,. not exceeding two dollars per ton of two 
thousand pounds free on board cars at the mines; 

16. The Company shall not let or sub-let the said works or any portion 
thereof to any foreigner, or any corporation composed wholly or in part of 
foreigners, or employ or suffer to be employed on the said works any person who 
is not at the date hereof a British subject or a bona fide resident of Canada, or 
who is not certified to by an agent of the Immigration Department of Canada as 
having come to Canada as an immigrant, intending to bona fide settle in the 
country, unless either the Minister of Railways is satisfied that there is not 
available sufficient Canadian labour to enable the Company to complete the works 
within the time limited therefor as aforesaid, or there be some other reason which 
shall be deemed by the Governor in Council sufficient in the public interest, in 
which case or cases, and in so far as the said Minister may deem it necessity, 
and for any particular portion or portions of the work, and for any specified 
period or periods, and as to any particular number of persons, he may from time 
to time consent in writing to the employment of such persons as are hereby 
otherwise prohibited, — provided that nothing herein shall be held to prevent 
the importation of any manufactured materials required by the Company for the 
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construction of the railway upon payment of the established Customs duties; and 
further that upon any wilful or negligent breach of this covenant being established 
to the satisfaction of the Governor in Council, the Company shall be liable to 
forfeit and pay out of the subsidy earned and otherwise payable to them such 
sum as liquidated damages as the Governor in Council may determine upon for 
each day any prohibited person may be so employed. 

17. And the Government covenants to pay to the Company the said subsidy 
by instalments as aforesaid. 

I N WITNESS W H E R E O F the Honourable Andrew G. Blair, the said Minister 
of Railways and Canals hath caused to be hereto set his hand and the seal of the 
Department of Railways and Canals and the signature of the Secretary of the 
said Department and the Company has caused to be hereto set its Corporate Seal 
and the hand of its President and its Acting Secretary. 

Minister and Secretary of Railways > Acting Minister of Railways and Canals. 

Signed, Sealed and Delivered by the 
Company in the presence of : 

(Sgd.) H. G. Joly de Lotbiniere 

(Sgd.) L. R. Jones 
Secretary. (Sgd.) Walter S. Doull 

T H E C A N A D I A N PACIFIC R A I L W A Y C O M P A N Y 
(Sgd.) W. C . Van Home 

President. 

(Sgd.) A. R. G. Heward 
Acting Secretary. 
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COMPILATION OF EDITORIALS FROM MAJOR WESTERN  
NEWSPAPERS. 1981-82 

i) Edmonton Journal - Circulation - 168,000 
November 3, 1981 

"it is time to kill the Crow so the real golden goose can live. It is time 
prairie farmers started bearing a fair share of the transportation burden. 
It is time to strengthen western Canada's railways... Mr. Pepin deserves 
Mr. Lougheed's frank support." 

ii) Manitoba Cooperator - Circulation - 20,000 
November 12, 1981 

"Obviously Mr. Pepin won his plea to look five years down the road. The 
Manitoba Pool delegates overwhelmingly supported the director's 
resolution allowing them to negotiate... Round one to Mr. Pepin." 
(emphasis added). 

Hi) Winnipeg Free Press - Circulation - 240,000 
November 16, 1981 

"He (Premier Blakeney) must think it is in the national interest for him to 
take a position that is isolated from that of every other responsible 
agricultural organization in the west, a position that refuses to address 
the problem, but only to complain about it." 

iv) Saskatoon Star-Phoenix - Circulation - 58,000 
December 21,1981 

"Those who would abandon the Crow have made convincing arguments 
about the need for rates based on costs. They argue the railways need 
more money for hauling grain if they are to be convinced to move prairie 
crops rapidly and efficiently. There seems little doubt that rates which 
have remained the same for decades are unreasonable, when both farm 
incomes and railway expenses have been increasing yearly." 
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v) Winnipeg Free Press - Circulation - 240,000 
December 3,1981 

"By reversing Manitoba's position on thev Crow Rate, Mr. Uruski has 
demonstrated a remarkable misunderstanding of the economics of grain 
transportation. By suggesting that, of the Crow is to be negotiated, the 
Canadian Pacific Railway should first return all its land grants and 
reimburse Canada for natural resources already processed, he 
demonstrates an equal misunderstanding of history." 

vi) Edmonton Sun - Circulation - 78,000 
Week of January 15-21, 1982 

"We pamper our farmers. They form such a germinal part of prairie 
mythology that we shy away from serious analysis of their financial 
position or political power. In fact, farmers have emerged as a potent 
and economic and political force over the last 20 years. And unless we 
are careful they may build too much on their recent success at a huge 
cost to Canada's taxpayers." 

vii Winnipeg Free Press 
January 15, 1982 

"STILL WRONG ON CROW" 

"Manitoba agriculture would benefit from a change in the Crow Rate. 
Even those farmers who, in Mr. Uruski's eyes, would lose by any change 
could well benefit from a rationalized transportation system that is based 
on the world as it is in 1982, not as it was in the last century." 
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On February 8, 1982 the Honourable Jean-Luc Pepin, Minister of 
Transport, issued, a statement of Federal Government policy on western rail 
transportation for assuring adequate rail capacity to meet the current state of 
the rail system and how future needs be met. 

The Minister specified seven principles as a basis for arriving at a 
solution: 

1. A statutory framework should be created by Parliament to give 
effect to the new arrangements, and specifically to provide a basis 
on which adequate compensation to the railways for moving grain 
could be established at the earliest possible date. 

2. In accordance with proposals made to it by the major producer 
organizations in western Canada, the Government of Canada is 
prepared: 

a) To commit itself by statute to the payment on an annual basis 
of an amount equivalent to the 1982-82 shortfall in railway 
compensation; and 

b) to enter into discussions with the producer organizations and 
the railways concerning ways of meeting cost increases 
incurred in the fiscal years beyond 1981-82. 

3. While Government is prepared to bear a substantial part of the cost 
of grain transportation in future years, its resources are limited. 
An increased contribution by grain producers will be required. 

4. In return for being compensated, the railways will be required to 
take action on several fronts, including: 

a) performance and service guarantees related to grain 
transportation; 

b) commitments regarding additional investment programs that 
would be undertaken; 

c) adjustments to other rates in order to promote agricultural 
diversification and processing in western Canada; and 

d) presentation of data concerning their revenues, costs and 
investment plans. 
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5. The economic distortions within the agricultural sector, stemming 
from the statutory rate, should be reduced without recourse to new 
transportation subsidies for crops not covered by the present 
statutory rate, or for goods such as livestock and processed 
agricultural products. 

6. The new framework to be developed should promote increased 
efficiency and economy in the operation of the grain transportation 
system, and the western railway system as a whole. 

7. Nothing in the new arrangements shall effect the existing 
Government's financial commitment for branch line rehabilitation. 
In addition, the Government will take prompt action to procure an 
additional 1,280 hopper cars in 1982. 
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APPENDIX V - An Example of Advocacy A d v e r t i s i n g During the 
Crow Rate N e g o t i a t i o n s , March 30, 1983 

Dear Toronto M.P.: 

The Pepin 
grain transportation 

plan threatens 
Toronto business, 

not just western farmers, 
Transport Minister Pepin's plan for west

ern transportation will not only cost farmers an 
unreasonable amount of money, but will affect 
Eastern business as well. 

We estimate that, based on what Mr. Pepin 
has announced. 5.4 billion dollars will be taken 
from Western producers during the next ten 
years, through elimination of the Crow Rate. 

How does this affect business here? 
Ouite simply. Western farmers will have 

less to spend. That means less for farm machin
ery, less for chemicals, less for tools, and less 
for many of the goods needed for farming oper
ations; goods manufactured by Eastern com
panies. 

This, coupled with the fact that Western 
communities will suffer greatly because of this 
enormous loss in revenue, shows the Pepin 
Plan is a concern for all of Canada. 

We need your support. 
We'd like you, as a Member of Parliament, 

to look at these and other very serious problems 
with the Pepin Plan. Then, once you have the 
complete story, we hope you'll support our case 
that the Pepin Plan must be stopped, and do 
your part in seeing to it that it is. 

Western farmers don't want the Pepin 
Plan. Many Eastern businesses will suffer from 
ft. And it threatens a very important aspect of 
our Canadian economy. 

We urge you to stop it. 

LPDOLJ 
Canada's largest grain handling 
company, owned and COWOBed 
by 70.000 fanner-members 
concerned about the futun 

Tell Mr. Pepin 
He s on the Wrong Track 

SOURCE: Toronto Globe and M a i l 
March 30, 1983 
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APPENDIX VI 

THE GILSON CONSULTATIONS AND REPORT 

Dr. Gilson made the following specific major recommendations: 

1. The total railway revenue shortfall (the Crow benefit) for 1981-82 be set at 
$644,1 million. 

2. The Crow benefit be paid totally to the railways in 1982-83 with an 
increasing portion of this payment each year thereafter being paid to the 
producer either directly or by a freight credit option until 1989-90 when the 
proportion would be fixed at 81% to producers and 19% to the railways. 

3. Payments to the railways be phased in from 1982-83 to 1986-87 with full 
compensation beginning in 1986-87. 

4. A temporary Agriculture Adjustment Payment be paid from 1983-84 until 
1988-89 to neutralize adverse affects on "non-Crow" grains and to reduce 
the dilution effect on "Crow grain" producers. 

5. Canola and linseed meal and oil be included under the new statutory rate 
structure. 

6. The railways receive, on a phased-in basis, a contribution to constant costs 
at a level of 20% of the variable costs of transporting grain, with the first 
12% of this contribution being considered as part of the rate structure and 
the remaining 8%, plus all line-related variable costs, being related to 
performance. 

7. A Central Coordinating Agency be established superseding the present 
Office of the Grain Transportation Coordinator, to decide on railway 
performance and service guarantees and to promote and encourage increased 
efficiency and economy measures. 

8. Future, railway cost increases up to 6% be shared equally between the 
Federal Government and producers for the period 1983-84 to 1985-86, with 
a maximum of 3% annual increase for the producer. After 1985-86, the 
shippers would pay the first 3% of cost increases and share equally with the 
Federal Government the next 3% increase with an aggregate maximum of 
4-1/2% for the producers. The cost of transporting future volume increases 
beyond this crop year's base amount of 30.4 million tonnes be borne by the 
producers. 
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APPENDIX VI 

Page 2 of 2 

To protect producers against possible declines in grain prices, consideration 
be given to the feasibility of establishing some form of Grain Freight 
Stabilization Fund along lines similar to the Western Grain Stabilization 
Program, 

A review be undertaken in 1985-86 of the items such as railway costs, the 
payment system, the branch line rehabilitation system, the Agricultural 
Adjustment Program, and railway performance and service guarantees. 
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