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MACHINERY OF GOVERNMENT 
METHODS AND MEN 

RECENT criticism of the Civil Service, so far as it 
is not superficial or biased, is largely an expres

sion of a fundamental concern with the whole machin
ery of government in Great Britain. That concern 
has been fed from numerous sources: for example, 
the examination of our whole organization of pro
duction and supply for war purposes, and the related 
question of the general direction of our war effort ; 
the difficulties raised by the recommendations of the 
Scott and of the Uthwatt reports and in attempts 
to co-ordinate the planning of reconstruction. The 
statement on a national policy for industry issued 
by a group of industrialists, following on Mr. S. 
Courtauld's paper on "Government and Industry" in 
the Economic Journal, stimulates further thought on 
the mechanism by which the necessary control of 
industry is to be exercised, a field to which Prof. 
Cushman's admirable study of the Independent 
Regulatory Commissions has directed attention in 
the United States. The report of the President's 
Committee on Administrative Management is another 
stimulus to fundamental thinking about the functions 
and machinery of government which can fairly be 
compared with the Haldane Committee's report on 
the Machinery of Government in Great Britain. 

The Planning group (P E P) has, of course, addressed 
itself to the problem, and the fundamental issues 
were well stated in the broadsheet issued in July 1941, 
though that was limitelHo the Civil Service itself. So 
far as the Civil Service' is concerned, there are two 
fundamental aspects to be and 
men. First, are the methods in use in the Civil 
Service to-day adapted to handle the new and wider 
range of problems with which it is called upon to 
deal in the service of a new and more positive con
ception of government? Secondly, is its personnel, 
by recruitment, training and tradition, competent to 
handle those questions constructively, imaginatively 
and efficiently? A committee of Ministers and an 
inter-departmental committee . of permanent heads 
of departments is understood to be at work consider
ing, inter alia, the machinery of government. The 
men who are in charge of departments, with all the 
prejudices and interests as well as the duties of their 
office, are so clearly the wrong men to conduct such a 
survey at the height of their war-time activity that 
far less value is likely to be attached to their findings 
than to those of the Sub-Committee on the Reform 
of the Civil Service appointed by the Industrial and 
Social Reconstruction Committee of the Liberal 
Party, or of the Sixteenth Report from the Select 
Committee on National Expenditure, which deals 
with the organization and control of the Civil Service. 

The Sub-Committee presenting the former report 
had as its terms of reference: "to consider Civil 
Service Reform in relation particularly to the allega
tion that the Civil Service as at present constituted 
has proved wanting in the powers of rapid decision 
and action". It gives a glance at the question as to 
what machinery more suitable than the Civil Service 
can be found, where in the interests of the community 
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as a whole it is necessary to remove particular indus
tries or undertakings from private profit-making to 
public ownership or control, but the major part of 
the report is concerned with the reforms required in 
the pre-war Civil Service to modernize it and bring 
it more into line with the modern art of administra
tion. That is also the main theme of the Select 
Committee's report, which, however, pe.sses over the 
question of administration of nationalized industry, 
but includes a survey of the functioning of the 
Central (Technical and Scientific) Register and the 
General Appointments Register of the Ministry of 
Labour and National Service and a review of pro
fessional and technical staffs in Government Depart
ments. 

The Sub-Committee of the Liberal Party opens its 
report with a review of the pre-war Civil Service and, 
as in other recent reviews of this matter, tribute is 
paid to the excellence of the Civil Service for the 
purpose for which it was originally designed. That 
much has never been in dispute. The difficulties 
arise from the fact that it was not contemplated when 
the Service was created that it would ever be called 
on to engage in trade directly, to control in detail the 
processes and operations of commerce, or be respon
sible for social services and direct contact with indi
vidual services. It was instituted to serVe funda
mentally a negative conception of Government, and 
the characteristic defects which it has tended to 
develop have to some extent rendered it inherently 
unfitted to serve the more positive conception of 
government to-day. 

While this is true, it must also be remembered that 
its defects are minor compared with the virtues of its 
freedom from corruptibility and its devotion to the 
State, as opposed to party or personal interests, and 
they are also due not so much to the Service itself as 
to what public opinion insists upon in connexion with 
it. The policy of safety · first is a direct result of 
insisting that every action of every Civil servant at 
every hour of the day shall be open to challenge. 
Furthermore, the Civil Service to-day is the product 
of Governments whic'b in recent years have been 
characterized by an unparalleled timidity, vacillation 
and lack of vision. This inevitably accentuated the 
biss of the Service to expose the weaknesses, risks 
and disadvantages of new proposals, rather than to 
seize what was good in new ideas and embody them 
enthusiastically in speedy and decisive action. 

The tendency to refer to higher authority by 
minute, and of higher authority to evade or postpone 
the issue or to consult other authorities before coming 
to a decision, is thus inherent in the system· of Par
liamentary questions. Accordingly, among its import
ant recommendations to speed up and modernize the 
service, the Committee suggests in regard to this first 
point, while upholding the principle of 
questions, that reform might, proceed through a 
recognition both in Parliament and in the Civil 
Service that modern government is too complex a 
subject for the simple device of the Parliamentary 
question to be equally applicable to all aspects of it. 

Whether or not new mechanism is required to make 
millisterial responsibility effective without impairing 

the efficiency of the administrative machine, it is 
essential to maintain that responsibility. Some of 
the criticism of the system of public utility corpora-. 
tions has been on this very point of nebulous minis
terial responsibility, although it is admitted that the 
system has to a large extent withdrawn the staffs 
from the constant stream of Parliamentary criticism. 
Until such fundamental issues are resolved, however. 
mere reforms in the method of recruitment of the 
Civil Service, in training and grading or in operating 
methods are unlikely to secure a keen and vital 
Service characterized not only by integrity and the 
capacity to take a wide view, but also by initiative 
and the readiness to accept responSibility. 

In regard to recruitment, the Liberal Party's Sub
Committee recommends that the practice of grading 
entrants to the Service by their method of entry 
should cease and that there should be a system of 
post-entry training. Engineers and other profes
sional specialists should no longer be regarded as 
inferior in status to a.dministrative officers and should 
be remunerated on a scale sufficient to attract officers 
able to meet on an equal footing the leaders of their 
respective professions outside. They should be 
regarded as available for administrative posts. In 
the senior grades, there should be much more empha
sis on systematic interviewing, and provision for an 
adequate inflow of officers from the lower grades. 

With this insistence on a complete ladder from 
the bottom to the top, the Sub-Committee stresses the 
import,ance of post-entry training. The absence in 
it of a centrally prescribed screme of training for. 
officers after their entry is a fundamental weakness 
of the present Civil Servic&-though a like criticism 
might equally be advanced of much of the industrial 
organization of Great Britain. The Sub-Committee 
recommends the institution of such central courses 
of instruction by the Civil Service Commission, as 
well as of departmental courses, ana it advocates 
strongly the -establishment of a staff college for the 
Civil Service analogous to the staff college for the 
Army, through which those officers likely to be the 
future holders ' of the highest posts in the Service 
should pass. The Committee, moreover, is unani
mous that if such a college for teaching, in effect, the 
art and science of administration were established for 
industry and commerce generally, it would be even 
better that the selected Civil Service officers should 
pass through it than through one established for the 
Civil Service only. This proposal should meet Sir 
Warren Fisher's objection that a staff college would 
accentuate the academic character of the Service. 
Contact in this way with the future leaders of com
merce and industry should facilitate a better under
standing of the needs and outlook of commerce and 
industry and check the narrow professional outlook 

. sometimes attributed to the present Civil Service. 
This proposal for a staff college, already advanced 

by PEP in its broadsheet, is reiterated by the Select 
Committee on National Expenditure, which makes 
the same point as to the importance of actual contact 
in this way of the Civil Servant with COIIlIIlerce and 
industry and with the work of local authorities, 
public utility companies, social services, etc., and in 
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particular with those levels of government activity 
at which Departments come into direct touch with 
the life of the community, such as the Inland Revenue 
and Public Assistance. The training thus provided 
should be of special value in helping to meet the 
increasing demand for promotion to the administra
tive grade of selected members of the executive and 
clerical grades. The Select Committee considers 
that, subject to tests of character, ability and merit, 
opportunities of graduating to positions of authority 
should be open to those who qualify from the school 
of experience in the Civil Service, equally with those 
whose qualifications are mainly academic. Moreover, 
it stresses the value of such a project in providing the 
training and opportunities needed by Civil Servants 
who wish to specialize in organization and methods 
of work. 

Beyond this recommendation, the Liberal Party's 
Sub-Committee contemplates a complete reorganiza
tion of the Civil Service Commissioners and wide 
extension of their powers. It endorses emphatically 
the recommendation of the Planning broadsheet 
regarding the divorce from finance of the management 
and control of personnel. This is regarded as a 
central function, which cannot properly be discharged 
bY' any special department such as the Treasury, and 
it recommends that the present Civil Service Com
missioner's Department should be made into a true 
central department by removing it from the control 
of the Treasury, and making it directly responsible 
to a Minister without Portfolio, who should be the 
Deputy Prime Minister. The present Establishment 
Branch of the Treasury would be transferred to the 
re-organized department, which would be staffed as 
soon as practicable with officers trained in the modern 
technique of management. Much importance is 
attached to method of selection and term of tenure 
of office of the permanent head of the re-organized 
Commission. This appointment should be made from 
within or without the Service by the Prime Minister 
on the advice of the Minister immediately responsible, 
and of an advisory committee independent of the 
Service, and tenure of the office should not exceed 
five years. As in the report of the Planning group, 
the importance of eliminating unsuitable officers at 
any stage in their career is emphasized, while caution 
is advised in regard to the introduction of outside 
blood in the more senior grades, on account of the 
dangers of political pressure and nepotism. 

If the Liberal Party's Sub-Committee has relatively 
little to say about welfare work and office planning, 
though their importance is noted, the latter in par
ticular is a main theme of the Select Committee's 
report, which is very largely a review of the whole 
work of the Organization and Methods Division 
and the re-organization of the Trea.sury in regard to 
the control of the Civil Service. It points out that, 
following the recommendations of the Haldane and 
Bradbury Committees, an Establishment Depart
ment was erected within the Treasury and establish
ment officers appointed in most Departments of State 
throughout the period 1919-39; nevertheless there 
was no overt sign that the Treasury ot;. the depart
ments accepted the proposition that the organiza.tion 

of administrative machinery was a subject requiring 
expert and specialized study, or that any lessons in 
the art of management could be learned from industry 
and commerce either in Great Britain or abroad. As a 
result of this twenty years of neglect, the outbreak 
of war found the Treasury insufficiently equipped to 
deal with the problems of administrative organization 
which were forced upon it. There was no core of 
expert knowledge which might have been built up if 
the systematic and periodical overhaul of the whole 
of the machinery of government had been undertaken. 
Such a body of knowledge might at least have sup
plied standards by which proposals concerning the 
staffing of new and expanding departments could 
have been examined and tested. 

The Select Committee considers that control of 
establishment matters should continue to be exer
cised from the Treasury for three reasons. First, risk 
of duplication and waste through the interposition 
of a new authority between departments and the 
Treasury, because the Treasury's control on expendi
ture would still remain. Secondly, it is convinced 
that the advantages arising from the central position 
of the Treasury, with its unique knowledge of the 
general activities of Government, should be retained 
and utilized. Thirdly, it considers that the view that 
the association of the functions of finance and supply 
with those of establishment is bound to be detrimental 
to the interests of the latter is ill-founded. It bases 
its recommendations on a conception of economy 
which is identical with the promotion of efficiency. 
The ideal control of the Civil Service must be regarded 
as concerned with the systematic study of the means 
and methods by which the work of government may 
be carried out with the maximum efficiency and the 
minimum waste of time and money. Recommenda
tions are accordingly made for improving the organi
zation of the Treasury. 

It is not necessary to accept without question the 
Select Committee's argument for the retention of 
Treasury control in order to appreciate the lucidity 
and precision with which the essentials of the problem 
are laid bare. The value ofthat analysis is 
whether the ultimate decision is to retain Treasury 
control or to establish a new central department, as 
suggested in the report of the Liberal Party's Sub
Committee and elsewhere. The Select Committee's 
own opinion, however, that, so far as the Treasury 
was concerned, the period from 1919 until 1939 was 
marked by an almost complete failure to foster the 
systematic study of organization as applied to 
Government departments is possibly the strongest 
argument against its own recommendation. The 
re-organization suggested cannot wisely be left in the 
hands of the same men or in those of similar outlook. 

Fundamentally, the problem is one of men and 
not merely of methods. In any event, either plan of 
reform might prove equally effective, given men of 
the requisite imagination, personality and ability. 
The effectiveness of a staff college, for example, 
depends on the type of men who teach there, and 
the vital purpose by which it is informed, and there 
is no a priori reason why a Treasury Department, 
staffed by roen of the right outlook and understanding, 
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should not prove brilliantly successful in securing that 
the machinery of government is maintained at the 
bighest efficiency and adapted continuously to the 
purpose to be served. Sir Warren Fisher is unques
tionably right in stressing the importance of the 
problem of the selection of men. As the Select Com
mittee points out, however, expert knowledge of 
organization is not a monopoly of business men, 
and it does not regard the commercial world as even 
the principal source from which efficient organization 
officers should be recruited. There is a considerable 
field of recruitment among existing Civil Servants, 
many of whom possess the vigorous personality B.nd 
the profound conviction that the study of organiza
tion and methods is worth while. 

In the long run, however, the spirit and efficiency 
of the Civil Service are a reflection of the temper and 
interest of the community it serves. No matter what 
machinery we devise, we cannot expect a Civil Ser
vice ofthe highest ability and integrity, imbued with 
vision, initiative and enthusiasm, unless ·there is 
mutual understanding and respect between the 
Service and the community whose interests it serves 
and safeguards. The biased and irresponsible attacks 
on the Service by those seeking to promote their own 
selfish interests under the cloak of a return to the old 
intolerahle muddle of laisser-faire do disservice to 
the State as well as to the Civil Service. It is a 
great merit of this sixteenth report of the Select 
Committee on National Expenditure-a report which 
may well take its place as a great State paper along
side the Haldane Report on the Machinery of Govern
ment for its creative analysis--that it provides not 
only a critical appreciation of the Service, for which 
Civil servants themselves should .be grateful, but also 
an interpretation of the Service which should pro
mote good understanding and closer and more fruitful 
co-operation between Whitehall and the public. Here 
is indeed trenchant criticism and the searching 
exposure of weaknesses. Here, too, is generous 
appreciation of good qualities, and an attempt to 
hold the balance and apportionate blame or respon
sibility fairly. 

No one who attempts to think constructively and 
creatively about the exceedingly! complex problems 
of modern government, the machinery to be called 
into being to serve the purposes of the War or 
of reconstruction in the new order to follow, can 
disregard this report and its elucidation of some of 
the fundamental issues upon which our machinery 
and our philosophy of government must be based. The 
wide interest in the larger questions of the general 
control and organization of the Service and the con
struction of further machinery to increase its effi
ciency displayed in the recent House of Lords debate, 
where Lord Hankey lent the weight of his authority 
to propositions substantially the same as the recom
mendations of the Select Committee, is one of the 
happiest indications that we are applying ourselves 
to a task which will tax the best ingenuity as well as 
the utmost intellectual resources of either British or 
American democracy, and in which each democracy 
may well contribute much towards the solution of 
the other's particular problems. 

A GREAT ETHNOLOGIST 
Haddon, the Head Hunter 
A Short Sketch of the Life of A. C. Haddon. By 
A. Hingston Quiggin. Pp. xii + 169 + 7 plates. 
(Cambridge: At the University Press, 1942.) 7s.6d. 
net. 

BORN in 1855, A. C. Haddon died at the age of 
eighty-five in 1940. He richly deserves this 

exquisitely written life-history. For he achieved a 
great work and he was endowed with a unique per
sonality. In the selection of her abundant material, 
Mrs. Quiggin is to be congratulated on her wise 
judgment. She knew Haddon intimately from the 
year 1904 when she began to help him, not only in 
secretarial work, but also in "the concocting of sylla
buses and lecture notes, the abstracting of papers, 
the making of lantern slides and writing of minor 
reviews". 

Her sketch of his life is not overwhelmed, as so 
many . biographies are, by excessively long extracts 
from correspondence. She throws much light on his 
ancestry and early life, which will be welcomed to-day 
by those who only knew him in middle-age and later. 
He was descended from three generations of John 
Haddons, all most ardent Nonconformists, the first a 
gentleman-farmer of Naseby, the second who founded 
in 1814 the printing firm of John Haddon & Co. in 
London, and the third who, failing to inherit the 
business abilities of his father, allowed the pros
perity of the firm to suffer until he was supplanted in 
1888 by an abler cousin. The thus dwindling fortune 
of A. C. Haddon's parents caused frequent family 
removals from suburb to suburb. It was his fate to 
be sent to "any school which happened to be in the 
neighbourhood", and he thus received but a scrappy 
and desultory formal education. When quite a child, 
he showed his first interest in acquiring skulls. By 
then he had already begun to collect minerals, plants, 
butterflies, eggs, etc., and soon he became busy with 
dissection and microscopy_ At the age of fifteen, he 
entered the fa.mily printing o.i ice, where he served 
five years of "duty and drudgery", hating the work, 
until his father fortunately came to realize that it 
would be more economical to send his son to Cam
bridge, as he would never make a business man of 
him. 

At Cambridge Haddon came under the influence of 
Michael Foster, McKenny Hughes, Alfred Newton 
and especially of Frank Balfour, "his beloved master 
and friend", as he styled him, in a subsequent dedica
tion of his first book, an "Introduction to the Study 
of Embryology". From his childhood he had shown 
a fondness for sketching; and while at Cambridge 
he attended the lectures on art of the Slade professor, 
Sidney Colvin. This early interest in design was to 
receive later development in an unexpected scientific 
direction. He met at Cambridge Holland Rose, a 

. fellow undergraduate, later the distinguished Napo
leonic historian, who married Haddon's younger 
sister. Haddon was appointed professor of zoology 
in the Royal College of Acience, Dublin, in 1880 ; and 
a. year later he married Rose's sister, whnse devotion 
as lllother and wife, self-sacrifice and courage through
out her husband's many hardships and disappoint
ments made her a perfect helpmate. 

At Dublin, Haddon felt himself soon "perishing for 
want of research". He became more and more dis
sa.tisfied at having to lecture on coral reefs and 
tropical fauna. which he had never seen. So, in 1888, 
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