XXVII. The Permanent Executive (i)


The English Civil Service





'Read any history of England in the last century, you will gather the impression that the Cabinet and the House of Commons have been the only operative instruments of our Government; you will hear nothing about the permanent officials, everything about the politicians.'  -Ramsay Mum.





'Of all the existing political traditions in England the least known to the public, and yet one of those most deserving attention is that which governs the relation between the expert and the layman . . . the relationship between the titular holder of a public post, enjoying the honours and assuming the responsibility of office, and a subordinate who, without attracting attention, supplies the technical knowledge and largely directs the conduct of his chief, extends throughout the English Government from the Treasury Bench to the Borough Council.' - A.L. Lowell.





'As matters now stand the Government of the country could not be carried on without the aid of an efficient body of permanent officers, occupying a position duly subordinate to that of the Ministers who are directly responsible to the Crown and to Parliament, yet possessing sufficient independence, character, ability, and experience to be able to advise, assist, and to some extent influence those who are from time to time set over them.' - Northcote-Trevelyan Report (1853).





The Civil Service


Autocratic Sovereigns, elected Presidents, Parliamentary Cabinets have this in common: they all perform their functions, in these modern days, under the glare of publicity.  An American President, an English Minister, can only reach his constituents, can only influence that public opinion, upon which his own power ultimately rests, through the megaphone of the Press.  In each case, however, his success in administration depends upon the loyal and skilful co-operation of a body of officials whose tenure is virtually permanent, who in their several departments have a technical and expert knowledge of the work which the political chiefs of the State must necessarily approach as amateurs.





With these expert, permanent, and silent officials, with the men who carry on the daily work of Government, and [begin page 118] with the main departments in which their work is organized, the present chapter will be concerned.





Its history Unwritten


It is a significant and illuminating fact that the history of the English Civil Service still remains to be written.  Whitehall is indeed a mushroom growth compared with Westminster; but while the High Court of Parliament has formed the subject of innumerable treatises in many languages, the history of the development of the Civil Service must still be sought in Blue Books, in the Reports of Royal Commissions, of Departmental and Select Committees, and similar publications, the popularity a accessibility of which are by no means commensurate with their intrinsic value.  There are, indeed, excellent chapters on this subject in general works on English Government but the Civil Service still awaits a chronicler who will treat the subject comprehensively and on a scale adequate to its importance.  Meanwhile, no work on the mechanism of the State can ignore one of the most vital portions of the machine, and the organization and staffing of the great departments of the Central Government must, therefore now claim our attention.





The Political Executive


The mainspring of the administration is supplied by the Cabinet.  This body, regarded as a unit, acts as the Executive political committee which rules the United Kingdom and the British Empire.  Apart, however, from membership of this Committee, an English Cabinet Minister acts individually, in a threefold capacity: he is an adviser to the Crown; he is a Parliamentary and Party leader; and finally he is, with certain exceptions, the head of an administrative department.





The Cabinet has, in modern days, generally included the following officials: the Prime Minister, the Lord High Chancellor, the Lord President of the Council, the Lord Privy Seal, the First Lord of the Treasury, the First Lord of the Admiralty, the Chancellor of the Exchequer, the Chancellor of the Duchy of Lancaster, the Secretary for Scotland, the First Commissioner of Works, six Secretaries of State - for Home Affairs, Foreign Affairs, Colonies, War, [begin page 119] India, and Air; three Presidents of Committees of the Council - the Boards of Trade, Agriculture, and Education; the Minister of Health, and the Minister of Labour.  The Prime Ministership is, as we have seen, invariably combined with another office; generally with the First Lordship of the Treasury.  Other offices are sometimes, but more rarely, combined in one person.  Nor do all the above offices invariably carry with them the right of admission to the Cabinet.  The First Commissioner of Works, the Postmaster-General, and the various Presidents of Boards have at times, during the last forty years, been excluded from the Cabinet.  On the other hand, the Attorney General, the Chief Secretary to the Lord-Lieutenant of Ireland, the Lord Chancellor of Ireland, and the Lord Lieutenant himself have been included in one or more recent Cabinets.  In addition to the above, the following are also included in the Ministry, although they have never been admitted to the Cabinet: the Financial Secretary to the Treasury,� the Patronage Secretary, and three junior Lords of the Treasury; the Parliamentary Under-Secretaries to the Home, Foreign, War, Colonial, India, and Air Offices, to the Boards of Trade, Education, and Admiralty, and to the Ministries of Health and Labour; the Civil Lord of the Admiralty; the Paymaster-General,� Assistant Postmaster-General, the Attorney-� and Solicitor-Generals  for England and Ireland� the Scottish Lord-Advocate and the Solicitor-General for Scotland, the Financial Secretary of the Army Council, and certain officers of His Majesty's Household. The above Ministers may, most of them must, have seats in Parliament.  They are Party leaders who go into and out of office, according to the mutations of party [begin page 120] majorities in the House of Commons.  It is rare for any one Minister to hold any one office continuously for more than four or five years.  Even if his own party is returned for a second tenure of office the individual Minister is not infrequently shifted from one office to another.  The Earl of HaIsbury and Lord Ashbourne held the Lord Chancellorships of England and Ireland respectively for a continuous period (broken only by one three-years' interval) of twenty years; but such instances are rare, and likely to become rarer.  A Minister is, always, a bird of passage through the department over which he temporarily presides, and generally of rapid passage.  Parliamentary Government, Disraeli was wont to say, would be impossible but for the recess.  A parliamentary Executive would be impracticable were it not for the existence of a permanent Civil Service.





‘As matters now stand the Government of the country could not be carried on without the aid of an efficient body of permanent officers, occupying a position duly subordinate to that of the Ministers who are directly responsible to the Crown and to Parliament, yet possessing sufficient independence, character, ability, and experience to be able to advise, assist, and to some extent influence those who are from time to time set over them.'�





The Civil Service, as we know it to-day, may be said to date from the Report of the eminent public servants just quoted.  Many of the individual Departments of State, as will be shown presently, were in fact in existence long before 1853, but 'before that date the administrative and clerical staffs presented no unity of organization, no regularity of recruitment, and (save as to the expenditure of public money) no common principle of control'.�





The Permanent Officials.


The Civil Service, in the widest sense of the word, now includes all permanent employees of the Government, from the Under-Secretary of State for Foreign or Home Affairs, with his £3,000 a year, down to a Post Office sorter or [begin page 121] a Home Office charwoman.  Throughout this Service there are two dominant principles - amounting in some cases to rules: permanence of tenure (during good behaviour), and abstention from party politics.  Under an Act of 1705 and many subsequent Acts all 'placemen’, with the exception of holders of certain high political posts, were excluded from Parliament; while partly by Service regulations, partly by convention, civil servants are required to abstain from all participation in party politics.  An Act of 1710 rendered liable to fine and dismissal any Post Office official who shall' by Word, Message, or Writing or in any other manner whatsoever endeavour to persuade any elector to give or dissuade any elector from giving his vote for the choice of any person . . . to sit in Parliament'.  An Act of 1782 disfranchised Revenue officers.  Out of 160,000 electors no fewer than 11,500 were at that time officers of Customs and Excise, and no fewer than seventy elections were said to be dependent upon their votes.�  With a franchise largely extended the difficulty has been minimized, and an Act of 1868 removed the disqualifications imposed in 1782, while Police officers were for the first time enfranchised in 1887.  But the danger, though mitigated, has not been entirely removed.  It has indeed in late years been emphasized, partly by the enormous extension of Government activities and the consequent multiplication of Government employees, and partly by the growth of the principle and habit of trade-association.  The danger is, so far, most clearly apparent in the dockyard constituencies where high political considerations are commonly said to be subordinated to trade questions of hours, wages, and conditions of employment.  The members for ‘dockyard' boroughs are easily distinguishable in the House of Commons for their zeal on behalf of the dockyards-men.  This may be inevitable, but it raises large questions not easily dismissed.  The agitation among the employees of the Post Office affords another symptom of the same disease.  The Postal and Telegraph Service now [begin page 122] employs about 185,00 persons, and as an impartial observer remarks, 'it is not difficult to perceive that such a power might be used in directions highly detrimental to the State.  There is no reason to expect the pressure to grow less, and mutterings are sometimes heard about the necessity of taking away the franchise from Government employees.  ‘That', adds President Lowell, 'would be the only effective remedy, and the time may not be far distant when it will have to be considered seriously.’�  When it is, the difficulties encountered in the daughter-lands, and the ingenuity with which, in one instance, they have been met, will deserve and doubtless will receive attention.





Recruitment for the Service; Patronage.


Only since 1855 have the appointments to this service been placed on a satisfactory footing.  Down to that time the principle of private patronage prevailed, and it was not entirely eliminated until 1896.  Thus Lord John Ruskin wrote in 1823:





‘Offices in the Post Office, the Stamp Office and the Customs especially are made part of the patronage of Members of Parliament voting in favour of Government. . . .  Even patronage of the smaller offices . . . is a powerful means of persuasion with that numerous class of men who prefer a favour from Government to any other means of earning their bread. . . . The Minister, seeing his advantage, has of late years more completely organized and adapted this kind of patronage to the purpose of parliamentary influence.  When an office in the Stamp or Post Office is vacant the Treasury write to the member for the County or Borough voting with the Government and ask for his recommendation.'�





A few years later (1829) the Duke of Wellington wrote to his colleague, Sir Robert Peel, to complain that the ‘whole system of the patronage of the Government was erroneous'.  But the point of his complaint was that the patronage fell to private members who did not always vote with the Government.  The effect of such methods of appointment upon the efficiency of the public service was held up to public scorn in 1849 by Sir Charles Trevelyan, [begin page 123] then Permanent Secretary to the Treasury.  He condemned the service as overstaffed in numbers, inactive, and incompetent, and urged that the first necessary step towards reform was to ensure that only properly qualified persons should be appointed.





'There is', he wrote, 'a general tendency to look to the public establishments as a means of securing a maintenance for young men who have no chance of success in the open competition of the legal, medical, and mercantile professions. . . . There being no limitation in regard to the age of admission in the great offices of State, the dregs of all other professions are attracted towards the public service as a secure asylum, in which, although prospects are moderate, failure is impossible, provided the most ordinary attention be paid to the rules of the Department.  The prizes of the profession have long been habitually taken from those to whom they properly belong and have been given to members of the political service.  We are involved in a vicious circle.  The permanent Civil servants are habitually superseded because they are inefficient, and they are inefficient because they are habitually superseded.'





To remedy these defects Sir Charles Trevelyan suggested the imposition of an age limit on first appointments; the institution of an examination in literary and scientific subjects preliminary to appointment; and the enforcement of an effective period of probation before the confirmation of the appointment.  Some years were, however, to elapse before these suggestions were acted upon.





Open Competition for the Indian Service.


Meanwhile, the principle of a competitive examination for appointments had been tentatively introduced into the service of the East India Company.  The Charter Act of 1833 provided that four candidates should be nominated by the Board of Directors, or, failing them, by the Board of Control, to each vacancy in the Company's College at Haileybury, and that nominees should be subjected to competitive examination.  The novel principle was thus justified by Lord Macaulay, who was primarily responsible for its introduction:





‘It is said, I know, that examinations in Latin, in Greek, and in mathematics are no tests of what men will prove to be in life.  [begin page 124] I am perfectly aware that they are not infallible tests, but that they are tests I confidently maintain.  Look at every walk of life, at this House, at the other House, at the Bar, at the Bench, at the Church, and see whether it is not true that those who attain high distinction in the world are generally men who were distinguished in their academic career.  Indeed, Sir, this objection would prove far too much even for those who use it.  It would prove that there is no use at all in education. . . . Why should we keep a young man to his Thucydides or his Laplace when he would rather be shooting?  Education would be, a mere useless torture if at two or three and twenty a man who has neglected his studies were exactly on a par with a man who has applied himself to them, exactly as likely to perform all the offices of public life with credit to himself and with advantage to Society.'





The system introduced by Macaulay was, after a few years' trial, suspended, but the principle for which he pleaded was accepted in 1853 when open competition for the recruitment of the Indian Service was finally and permanently adopted.





The Northcote – Trevelyan Report, 1853.


The English Civil Service reached the same goal by much more gradual stages.  The first stage was marked by the Report of Sir Stafford Northcote and Sir Charles Trevelyan who in 1853 were commissioned by Mr. Gladstone, then Chancellor of the Exchequer, to inquire into the organization of the permanent Civil Service and to report upon the best method of recruiting it.  'The Report of these Commissioners, dated 23 November 1853, is the foundation upon which the structure of the existing Civil Service has been built.’�  The Commissioners found that 'admission to the Civil Service was indeed eagerly sought after, but it was for the incompetent and the indolent or incapable that it was chiefly desired'.  No effort was made in the first instance to secure fit persons for the public service or to turn to the best account any abilities which the persons appointed might happen to possess.  Patronage was evidently the root of the evil; and the Commissioners, therefore, recommended that patronage should be abolished and that the Service should be recruited by competitive [begin page 125] examination open to all candidates, subject only to a test of age, health, and character.  They further recommended that a clear distinction should be drawn between the intellectual and routine work of the Civil Service; that a corresponding division of labour in public offices should be insisted upon, and that two types of examination - one for the higher and another for the lower appointments in such offices-should be instituted.





The Civil Service Commission.


The subsequent developments in the organization of the Civil Service have followed precisely the lines indicated by Northcote and Trevelyan; but that development was slow and irregular.  The first and not the least important step was taken in 1855, when by an Order-in-Council of 21 May the Civil Service Commission was created to conduct the proposed examinations.  This was followed in 1859 by the Superannuation Act which made pensionable rights in the permanent Civil Service dependent upon a certificate from the Commissioners.  Not, however, until 1870 was the competitive test made obligatory by an Order-in-Council, and not until 1876 was the principle of differentiation of functions within the several offices, to which the Northcote-Trevelyan Report had attached the highest importance, generally accepted and applied.  The Royal Commission of 1886 found indeed that the application was still partial, and the lines of differentiation far from satisfactory.  Certain improvements were accordingly adopted.





The Royal Commission of 1912-14.


A quarter of a century elapsed before yet another of a long series of Commissions was appointed under Lord Macdonnell.  The Commissioners reached the conclusion that despite 'various defects, some of considerable importance', the fundamental principles upon which the Civil Service was based were sound, and its organization was in the main efficient.  The action which, over a series of years, had been taken to improve the service had resulted, in their judgement, in the creation of a 'competent, zealous, and upright body of officers'.  Nor did they doubt that to this result the system of open competition had 'most materially contributed'.  [begin page 126]





The detailed recommendations of the Macdonnell Commission, like those of the Treasury Committee appointed under the Chairmanship of Lord Gladstone (January 1918 to review the situation created by the war, are too technical and detailed to justify consideration in a work like the present.  It is, however, indicative of the movement of opinion in the last twenty years that the Macdonnell Commission should have laid particular emphasis on the importance of bringing the several examinations for Civil Service appointments of different grades into closer and more logical correspondence with the educational system of the country.  Only in this way, it was held, could 'the interests of democracy and of the Public Service ' be reconciled, and the best brains of the country, in whatever rank of Society they might emerge be made available for the service of the State.





That the Civil Service does now open a career to talent cannot be disputed.  The educational ladder is now sufficiently substantial to enable boys and girls of conspicuous ability to mount by successive rungs to the Universities, and from the Universities to qualify for admission to the highest grades of the Civil Service.  There are, indeed, sections of opinion to which the idea of competition, even in connexion with an examination system, is abhorrent; but those who dislike the competitive principle have not yet formulated any alternative which would not reproduce, though possibly under different forms, many of the defects inherent in the old system of patronage.  The only alternative to competition is selection, and selection must, in one form or another, involve patronage.  The doctrinaire opponents of the competitive principle will, therefore, be well advised to scrutinize closely the records of the past before embarking on a path beset by many unsuspected pitfalls.





Organization of the Civil Service.


Within the Service itself there are now various grades, the initial recruitment for which is from differing intellectual, though not invariably different social, spheres.  The classification has been reorganized since 1920 in accordance [begin page 127] with the recommendations of the Civil Service National Whitley Council,� and the several compartments are no longer watertight.  On the contrary the principle is now fully and frankly accepted that material hindrances must not be allowed to block merit and ability, and that persons recruited to the Service at different ages and by different tests shall be placed on an equality as regards opportunity of promotion to higher posts.  A few of the highest posts are still occasionally filled by nomination; for more, there is a combination of selection and competitive examination; but the great bulk of the appointments are made on the results of open, competitive, written examinations.  The service is now open both to men and women.





Grading.


The administrative and clerical work of the Civil Services falls broadly into two main categories.  To one category belongs all such work as is either of a simple mechanical kind or consists in the application of well defined regulations, decisions, and practice, to particular cases; to the other category, the work which is concerned with the formation of policy, with the revision of existing practice or current regulations and decisions, and with the organization and direction of the business of Government.  Acting upon this principle Civil Servants are now graded in four classes:





(i) 	a Writing Assistant Class for simple mechanical work;





(ii) 	a Clerical Class for the higher sort of work included in the first main category defined above; and, for the work included in the second category,





(iii) 	an Executive Class, and





(iv) 	an Administrative Class.





Writing Assistants are employed in large numbers only in those departments in which there are large blocks of simple routine work to be performed, as in the Post Office, the Health, Labour, and Pensions Ministries.  In offices where there are no such large blocks of work of this kind, the duties of the Writing Assistant Class are assigned to the Clerical Class in the initial stage of their career.  Writing Assistants are recruited, largely among girls, by local [begin page 128] competitive examinations of a simple character with age limits of 16 to 17.  The pay of this class ranges from 18s. to 36s. a week exclusive of war bonus.�  Regular machinery exists for the promotion of Writing Assistants of proved capacity to the Clerical grade.





The Clerical Class supervises the work of the Writing Assistants and deals with the collection of statistical and other materials for the higher grades and with the checking of claims, returns, &c., under well-defined instructions.  This class is recruited under age limits of 16 to 17 for boys and 16½ to 17½ for girls by open examination based upon the standard of the intermediate stage of a Secondary School course.  Entrants are subjected to one year's strict probation.  The pay of this class ordinarily ranges from £60 to £250 a year, but with further possibility of rising, £400 a year in cases of proved capacity.





The Executive Class is recruited partly from the Clerical Class, and partly by open competitive examination based upon the standard reached at the end of a Secondary School course.  The pay ranges from £100 to £500 a year.





The Administrative Class is concerned with the formation of policy and with the general administration and control of the Departments of the Public Service.  Apart from promotion from the lower grades of the Service it is recruited by examination based on a high honours standard at a university, with age limits of 22 to 24.  Entrants serve an apprenticeship in a 'Cadet Corps', with salaries ranging from £200 to £500 a year, and thence pass to the [begin page 129] highest administrative posts with salaries ranging for permanent Heads of Departments up to £3,000 a year.�





It should be added that a probationary period of one year (which may be extended to two years at the discretion of the Head of the Department) has been prescribed by Order-in-Council for all persons recruited to the Civil Service by examination.





Besides the above classes there are employed in the public offices a certain number of professional, scientific, and technical advisers, such as lawyers, physicians, economists, &c., some of whom enter the Service at a relatively mature age by nomination; though as a rule recruitment is by some form of open competition.  There is also a large number of typists and shorthand typists who are recruited by examination, within age limits of 18 to 28, and receive from 22s. up to 46s. a week, with superintendents at £150 to £180 a year, and chief superintendents with a minimum of £200 a year.  There are also, duly enumerated in the Parliamentary Estimates, charwomen and messengers.





Growth of Bureaucracy


Entrance to the Service is now almost invariably by open competition and in all but relatively few cases by examination.  Under modern conditions it could not be otherwise, since the weaknesses incidental to any form of patronage or selection have, it is obvious, been immensely exaggerated by the multiplication of Government Departments, and the consequent increase in the number of officials.  Tendencies in these directions were manifest before the outbreak of the Great War, and were to be attributed on the one hand to a declining faith in the philosophic dogma of laisser-faire, on the other to the complementary demand that the State should undertake a variety of functions which, if performed at all, had hitherto been undertaken by individuals or voluntary associations.





Public Social Services


Nothing, perhaps, illustrates more vividly the growth [begin page 130] of the social activities of the State than a return which for some years past has been annually presented to Parliament showing the expenditure under certain Acts of Parliament for Public Social Services.  The return includes expenditure on the National Insurance (Health) Acts, the Unemployment Insurance Acts, the Old Age Pensions Acts, the Education Acts, and others of considerable though less importance.  The total expenditure on such things England, Wales, and Scotland was in the year 1891 about £13,300,000; in 1901 it had risen to £23,000,000; and 1911 to about £46,000,000.  Neither the Health nor the Unemployment Insurance Acts had in 1911 come into operation, and no account has been taken in the above figures of sums expended on the relief of the poor.  To the growth of expenditure on such services since 1911, particularly since the War, reference will be made another connexion.  The number of persons employed in the Public Service tells a similar tale.  In 1797 it was 16,267; by 1827 it had increased to nearly 23,000;� in 1914 it was 279,300.�  It is now (1925) 299,120, and has in the interval been much higher.�





Civil Service Estimates.


Equally  eloquent is the growth in the Civil Service estimates.  No estimates were Presented to Parliament for the salaries of the Civil Service until 1848.  Down to the end of the eighteenth century the cost of civil government, so far as it was not self-supporting, was paid out of the Civil List of the Sovereign, as was proper and logical so long as the staffs of the Departments of State were regarded as household servants of the King.  The office premises were technically regarded as ‘lodgings of court', and the staffs were, to a relatively recent date entitled to food from the King's kitchen supplied at King's expense.  Thus there is a record as late as 1737 of [begin page 131] a payment of £1,269 to two Under-Secretaries and sixteen of their clerks as 'Board wages during His Majesty's residence at Hampton Court, July 14-October 29 '-a clear indication that while the Court was in London these gentlemen were fed from the royal kitchen.  The remuneration of these 'Civil' servants was mainly derived from fees.  The Secretary to the Post Office, for example, had a salary of £1,200 a year, and in addition derived over £3,000 a year from fees.  Even the Heads of Departments were to a great extent remunerated in a similar way.  The fees of the Foreign Secretary were reckoned at £2,000 a year; of the Lord President £2,280; while the fees of the Home Secretary were so large that it was his practice to return £1,500 a year out of them to increase the emoluments of the clerks in his office.�





Parliamentary Control.


The drastic reform applied to the Legislature in 1832 was quickly followed by equally drastic changes on the administrative side of Government.  So long as the King was the personal and, effective ruler of the realm it was natural that the administrative officials should be regarded as his personal servants, appointed to do his will, and remunerated in part out of his purse, and in larger part out of the fees of suitors and clients.  Patronage and nomination are the logical complements of autocracy and even of oligarchy.  When supreme power passed to a reformed House of Commons it was natural that the servants of the King should become the servants of the State.  The change of system, like most other changes in this country, was effected by gradual stages.  An indication of the coming change may be found a comparison of the Accounts of Public Income and Expenditure for the year ended 5 January 1802, with the accounts for the years immediately preceding.  In the year 1802 the Civil List payments are for the first time set forth under the eight classes into which the Civil List expenditure had been specifically [begin page 132] divided by Lord Rockingham's Act of 1782.�  More than that; there now appears for the first time an item, Miscellaneous Civil Services out of Supplies, viz.





�
£�
s.�
d.�
�
Class 1. Public Works and Buildings.�
37,121�
0�
0�
�
   “      2. Salaries, &c., of Public Departments�
42,740�
14�
0�
�
   “      3. Law and justice.�
32,439�
12�
3�
�
   “      4. Education, Science, and Art.�
----------�
--�
--�
�
   “      5. Colonial Consular and other Foreign Services�
165,680�
14�
9�
�
   “      6. Superannuations, Charities, &c.�
273,262�
0�
8�
�
   “      7. Miscellaneous, special and temporary�
178,611�
2�
0�
�



The total sum thus granted ‘out of supplies' (1802) amounted to £729,855 3s. 8d., as compared with a total of £997,678 3s. for the Civil List.  ‘Supply’, it must be observed, accounted only for the supplementary payments for the carrying on of the Civil administration of the State.  The bulk of the charge was still imposed upon the Civil List and was not, therefore, subject to the annual scrutiny of the House of Commons.  That any portion of the charge for the Civil Service should be contingent upon an annual vote and consequently subject to an annual scrutiny marked an immense step forward towards the control of Parliament over public expenditure.





The annual charge tended to increase, though not quite constantly.  In 1804 it was just over £1,000,000, in 1815 just short of £2,000,000, in 1819 £2,500,000.  For the latter year the Civil List charge amounted to £1,319,404 2s. 2d.  All through the reigns of George I and George IV there had been constant deficits on the Civil List, due in part to the inevitable growth of public expenditure, in part to the efforts of the Crown to retain its political influence in the manner cynically commend [begin page 133] by Sir Robert Walpole.  These deficits Parliament had to make good.  On the accession of William IV a more decisive step was taken.  Upon the recommendation of a select Committee all expenditure 'not directly' affecting the dignity and state of the Crown and the personal comfort of their Majesties was removed from the Civil List, which was then fixed at £510,000.  Meanwhile the payments for Miscellaneous Civil Services out of supply grants had mounted (for the year ending 5 January 1832) to £2,850,000.  On the accession of Queen Victoria the Civil List was reduced to £385,000, and at the same time relieved of the payment for Civil List pensions.  The Supply Grants showed thereafter a tendency to rise: they amounted to nearly £2,800,000 for 1838, nearly £3,000,000 for 1842, and over £5,000,000 for 1847.





Select Committee of 1848


The growth of expenditure for Miscellaneous Services led to the appointment, in February 1848, of a Select Committee to inquire into this branch of national expenditure and to report on the possibility of reductions or of improvements in the mode of submitting estimates to Parliament.  The average expenditure for these services in the decennial period 1798-1807 had been £1,800,012; in that from 1828 to 1837, £2,269,668; and in that from 1838 to 1847, £3,016,343.





The Committee expressed their conviction that the ‘only large reduction that could be made would be that Parliament should decide on some great measure of relief to the Public purse from certain charges, and afterwards urge upon the Executive a minute and constant supervision of those that remain'.  Sir F.T. Baring, M.P., expressed to the Committee his opinion that 'the Treasury ought to be constantly employed in revising this expenditure'.  'These revisions', he said, 'have been periodical; in my opinion they ought to be continuous.’�





Growth of Civil Service Expenditure


How far those revisions were effective in reducing expenditure, or in preventing the growth of it, may be seen from the expenditure on Civil Government (with which [begin page 134] alone we are at present concerned) during thee next twee years.





�
�
£�
�
1848�
-------�
12,207,973�
�
1849�
-------�
11,466,615�
�
1850�
-------�
11,150,603�
�
1851�
-------�
11,001,648�
�
1852�
-------�
10,952,035�
�
1853�
-------�
10,688,889�
�
1854�
-------�
11,417,812�
�
1855�
-------�
11,026,520�
�
1856�
-------�
13,212,723��
�
1857�
-------�
13,091,138�
�
1858�
-------�
14,505,906�
�
1859�
-------�
13,626,098�
�
1860�
-------�
14,124,461�
�
1861�
-------�
15,215,476��
�
1862�
-------�
15,521,537�
�
1863�
-------�
15,434,973�
�
1864�
-------�
15,298,923�
�
1865�
-------�
14,811,883�
�
1866�
-------�
14,853,002�
�
1867�
-------�
15,346,976�
�
1868�
-------�
16,076,961�
�



These figures include the Consolidated Fund charges, (except that for the Service of the Debt), the Civil Administration, and the Revenue Departments.  They reveal an almost constant, though not a startling, increase of civil expenditure, and even more clearly they reveal the influence exercised upon English politics during the whole of this period by the Manchester School.  In some directions that influence may have been far from beneficent, in regard to public expenditure it was in the highest degree salutary.  Economy was the watchword of the school, and, in particular, of Mr. Gladstone, who as Chancellor of the [begin page 135] Exchequer, 1852-4, 1859-66, and 188o-2, did more than any statesman of his time to exorcize the spirit of public extravagance.





Gladstone’s Influence on the Treasury


That economy lay at the root of all sound administration was indeed the central article in Gladstone's creed.  Influence To him the principle of thrift, public and private, was not merely economic but ethical, and he never tired of preaching, and, while he had the power, of enforcing it.  'All excess in the public expenditure beyond the legitimate wants of the country is not only a pecuniary waste, but a great political and above all a great moral evil.'�  'Economy', he wrote to his brother Robertson, 'is the first and great article in my financial creed.'  And economy must have regard to pennies not less than to pounds.  Addressing an Edinburgh audience in 1879 be said: 'The Chancellor of the Exchequer should boldly uphold economy in detail, and it is the mark of a chicken-hearted chancellor when he shrinks from upholding economy in detail. . . . He is ridiculed no doubt for what is called candle-ends and cheese-parings, but he is not worth his salt if he is not ready to save what are meant by candle ends and cheese-parings in the cause of the country.'�





Mr. Gladstone's practice was consistent with his precepts.  The last Budget for which, as Chancellor of the Exchequer, he was responsible (his thirteenth) was that of 1882.  In that year the estimated total expenditure amounted to £85,429,491; the Civil Service expenditure to £16,872,729 - a sum hardly in excess of that under Mr. Gladstone's first Ministry of 1868.





Expenditure 1882-1914


To a post-war generation these figures appear almost insignificant; and in the figures for the next twenty years there was little to alarm even the more rigid economists, though it is possible to discern the effect of social legislation upon public expenditure.  In 1887-8 the Civil Service expenditure was £18,210,000,� and after a decline in the [begin page 136] next four years, gradually mounted again to £20,884, in 1896-7, and to £36,200,000 under the influence of the South African War in 1902-3.  Not until 1909-10 did it again reach that figure, but Mr. Lloyd George's first Budget of that year provided for £40,010,000.  Within five years the same Chancellor of the Exchequer had increased expenditure, under this head, to £57,066,000 - his original estimate for the last pre-war year 1914-15.





How was this money expended?  By far the large, single item until we reach the Great War, with its heavy charge for war pensions, was for education.  In the year 1890-1 the charge to the exchequer, apart from local rates, was about £6½ millions; in 1900-1 it had risen to nearly £13 millions; in 1910-11 to £19 millions, and in 1921 to nearly £56 millions.  By 1910-11 another considerable item had appeared - over £7¼ millions for old-age pensions.  This item increased rapidly to £20¾ millions in 1921, and for the year 1925-6 to nearly £27 millions.  The Ministries of Health and Labour, neither in existence in 1891 nor indeed in 1911, now claim between them, largely for health and unemployment insurance, no less than, £35 millions.





Figures such as these point, more graphically than many words, to the immense expansion of the activities of the Civil Service during the last forty years, and more particularly in the last fifteen.





The War and the Civil Service.


The period since the outbreak of the Great War must evidently be treated as exceptional, and many of the phenomena connected with that period may, it is hoped, be regarded as transitory.  The State was suddenly called upon to assume - apart from the actual provision of men and munitions for the conduct of the war - a multitude of functions, to which it was unaccustomed, and for which the available machinery was neither apt nor adequate.  This expansion of activities is clearly demonstrated by the rapid increase of Civil Service expenditure; by the Phenomenal addition to staffs, and by the creation of new Ministries and Departments.  [begin page 137]





Civil Service Expenditure


For the last pre-war year (1914-15) the Civil Service expenditure was estimated, as we have seen, at £57,066,000.  The audited expenditure for that year was £130,837,590 for 1915-16, £728,555,621; for 1916-17, £1,270,197,820 and for 1917-18, £1,686,613,670.  The last figure marked the peak of expenditure, and it may be interesting to record some of the largest items in this colossal total.  The Ministry of Munitions accounted for £715,101,222 (the highest point reached for munitions), loans to Dominions and Allies for £488,344,866, and the Ministry of Shipping for £194,771,284.�





After the war there was naturally a rapid reduction: to £448,816,000 (audited expenditure) in 1920-1, and to £222,609,000 for 1925-6 (original estimates), but even the latter figure shows an increase of £165,543,000, or over 300 per cent., as compared, with the estimate for the last pre-war year.  From this comparison war pensions, amounting for the current year� to £66,026,000, must clearly be omitted.  Education, however, shows an increase of over £30 millions (from £17 to £47 millions); Old-age Pensions of £16,683,000 (from £10,000 to nearly £27 millions); Health and Unemployment Insurance of £13½ millions (from £6½ to £20 millions); while other large items are £2¼ millions for the Board of Agriculture (against £371,000); £3½ millions for a variety of Health Services (against £522,000); £6½ millions for Works and Buildings (against £3¼); £9,040,000 for Housing (an entirely new item); over £7 millions for Police Grants (also new); and over £5 millions for Mandated Territories and Middle Eastern Services.





Departmental Staffs.


Criticism of the policy which has involved, and may or may not justify, the expenditure detailed in the preceding paragraphs would be out of place in the present work.  The figures are quoted simply for the purpose of illustrating the effect of the Great War, and of the new sense of [begin page 138] money values induced by war-expenditure, upon domestic administration.  Such figures do not, however, stand alone.  Parallel with them, and not less illuminating as evidence of the vast extension of State activity, was the expansion of the staffs of Government Departments.  In 1914 the total staff, as we have seen, was 279,300, of whom the Post Office accounted for 208,900.  At the time of the Armistice (11 November 1918) the total was 418,025.  A six-fold increase in the War Office staff (excluding Record Office and Pay Office and Ordnance Factory staffs) is intelligible; as is the increase in the Admiralty between three and four-fold.  But, save for the Post Office, by far the largest staff at the time of the Armistice was that of the Surplus Stores Liquidation Department - hitherto the Ministry of Munitions.  This was responsible for no fewer than 65,142 persons.  But the Board of Trade had expanded from 2,500 employees to 7,036, apart from its subordinate Departments for Food Control and Shipping Liquidation which in November 1918 were jointly responsible for nearly 12,000 employees.





The Bradbury Committee, 1918.


The rapid growth of ' Whitehall ' created a considerable measure of alarm in the public mind.  The impression began, rightly or wrongly, to prevail that the expansion of Government employment was, during the war, on an exaggerated, unnecessary, and extravagant scale.  To appease public uneasiness a Treasury Committee under Sir John (now Lord) Bradbury was (February 1917) appointed to inquire into the numbers and organization of the clerical staffs employed in the new Ministries created, and in other Departments enlarged, during the war, the method of recruitment and rates of remuneration and to report on possible improvements and economies.  The final Report of this Committee was presented in 1910 and showed that the clerical, &c., staffs employed in Civil offices (i.e. excluding the entire staffs of the Army local establishments, of the Ordnance Factories, and of the Ordnance Survey Department, the manipulative staffs of the Post Office and the men in other departments who [begin page 139] were absent on military service) amounted, on the dates mentioned, to





�
Men.�
Women.�
Total.�
�
1. August 1914�
45,000�
8,500�
53,500�
�
1. April 1917�
54,000�
51,000�
105,000�
�
1. February 1918�
62,000�
86,000�
148,000�
�



The Committee formed the opinion that this enormous expansion was due primarily to the inevitable extension of Government activities during the war, but that the numbers employed were excessive as compared with the numbers which would have been required if the standard of organization prevailing in the best-managed permanent departments could have been adopted throughout the service.  Under the stress of war such an ideal was evidently unattainable.  New departments had to be hurriedly created; their staffs had to he collected at short notice; it was impossible to insist on any strict test of qualification; such non-commissioned officers (if we adapt the analogy) as were not released for military duties were too few in numbers to train the new recruits.  There was, moreover, great difficulty in securing suitable office accommodation; the sub-division of departments between a number of widely scattered buildings led to waste of staffs, duplication of functions, and rendered more difficult the task of training and of supervision.  Nevertheless, after making all allowances for these and similar difficulties the Bradbury Committee came to the conclusion that there remained a proportion, and 'in some departments a very substantial proportion of staff which was excessive and whose employment could have been avoided by better organization'.  The excess was due, in their opinion, in some degree to overlapping between departments, but much more to defects in internal organization, particularly in the new departments.


 


Not content with criticism the Bradbury Committee made a series of detailed recommendations as to staffing, the concentration of office accommodation, the strengthen- [begin page 140] ing of Treasury control and like matters, a consideration of which is beyond the scope of this chapter.  The general purport of the recommendations was that there should be a return to normality in Civil Service administration at the earliest possible moment permitted by circumstances. 





The Return to Normality.


Circumstances proved, as a fact, unexpectedly obdurate, and the return to normality was correspondingly slow.  By 1 April 1929, the staffs showed a reduction of about 25 per cent. as compared with Armistice Day (317,721 against 418,025), and the Civil Service expenditure for the year 1922-3 amounted to £290,6000,000, as compared with £932,383,203 for the first year of peace, 1919-20.  Gone was the bread subsidy which in 1919-20 had cost £56,5000,000; gone was the item 'Loans to Dominions and Allies' which in the earlier year had accounted for no less than £147,500,000; the payment under the Railway agreements was halved and was soon to be reduced to insignificance, while war pensions already showed a diminution of £26,000,000 as compared with the 'peak' year.�  But these were not the items which caused most anxiety to those who looked for drastic economies and a contraction of the activities of the State.  These items evidently represented the lingering legacy of war-time administration.  It was the increased expenditure on peace-time activities which in particular inspired alarm.





New departments had, as will presently be seen, necessarily been called into being by the war.  Some had already closed down; others had been reduced to skeleton proportions and were soon to die the death of the unrighteous; others again, like the Ministry of Pensions were bound to tarry for a considerable time; some, like the Ministries of Labour and Transport, seemed destined to permanence.  But this aspect of the development of the Civil Service will be treated more appropriately in the next chapter.
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