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TERMS OF REFERENCE. 

"To consider and make recommendations upon the following questions with regard to 
Recruitment for the Civil Service after the W ar :~ 

"(1) The interim method or methods. to be adopted lor filling vacancies in Qlass I. until it 
becomes possible to resume Open Competitions under the ordinary Regulations. 

"(2) The possibility (as a temporary alternative to Open Competition) of making appoini­
ments to the Intermediate Class or corresponding grades by selection from 
eligible demobilised officers and men who had completed their school education 
before joining. 

"(3) The extent to which it may be desirable to modify the normal rules governing 
competitions for other situations in the Public Service (including the age limits 
prescribed for such competitions) in order to provide men discharged from the 
Forces so far as possible with the same opportunities both for entering tbe Public 
Service and for obtaining promotion within the Service as they would have had 
but for the War. 

--- .. .,. 

.. (4) The conditions under. which Civil Service certificates should be iseued to persons 
whose health has been impaired by War Service (a.) whan entering the permanent 
Service for the first time, (b) when a certificate of qualification for a new appoint­
ment has to be issued to a person who was already serving in, or had be,en 
certificated for, a pernianent appointment before or during the War. 

"(5) The steps to be taken to utilise, in suitable clerical or administrative employments, 
the services of officers and men discharged from the Navy and Army on account 
of ill-health .. 

"(6) The possibility of retaining in the Service a proportion of the best qualified of the 
women who have been temporarily employed in the place of men released for 
Naval or Military Service, subject to the prior claim to re-installation of the men 
returning to their Departments on demobiliSation; and the particular directions 
in which the experience gained by the several Departments in the employment 
of women during the War suggests that the employment of .women could be 
extended, with advantage to the Servioa, after the War. 

"(7) The best method of providing for the inferior clerical work in Public Dep~ents 
now assigned to Boy Clerks and junior members of the classes of Assls~nt 
Clerks and Second Division Clerks having regard to the recommendatiOn! 
contained in the Fourth Report of the'Royal Commis,jon on the Civil Service." 



FINAL REPORT 

To the Lords (Jommisnoners of Hu Majesty's TrllD.8Ury. 

MAy IT PLEASE YOUlt LoRDSHIPS, 

. In our Third Inte:rim. Report we submitted recommendations for adapting to t~e oonditions 
created by military service the regulations governing situations normally filled by open 
competition among men. In this Final Report we deal with the subjects under heads 6 and 7 
of our terms of reference. We think it desirable to complete consideration of the male 
classes before dealing with the case of the women, and we therefore begin with reference 7 : 
"The best method of providing for· the 'inferior clerical work in Public ·Departments now 
.. assigned to Boy Clerks and junior members of the classes of Assistant Clerks and Second 
.. Division Clerks, having regard to th~ recommendations contained in the Fourth Report of 
" the Royal Commission on the Civil Service." . 

We are aware that our reference is limited to" inferior clerical work," but we find it 
impossible to consider this entirely apart ·from the higher ·classes of work. 

It should be understood throughout that where any salaries are m.entioned they are on a 
pr&-wsr basis. . 

PART L 
THE MALE CLERIOAL CUSSES. 

Analysis of ROllal Commission Recommendations. 
2. There will be ready acceptance of the general principle of the Report of the Royal 

Commission, that the educational tests used hy the Government for recruiting its clerical 
service should correspond, so far as possible, to the actual stages of education set up in th~ 
country for the time being, and that the different kinds of clerical work which have to be done 
require, in different numbers, men possessing the sort of capacity and training represented by 
each of these educational stages. There has hitherto been no sufficient correspondence 
between the age-limits and schemes of examination at present prescribed for the several 
clerical services, and the ages at which the education of the candidates is normally concluded 
or enters upon a fresh stage; that being so, there is imperfect adjustment of examination to 
normal curriculum. We have assumed that the recommendations of the Royal Commission 
(Chapter III., §§ 5-6, pp. 28-9, §§ 26-7, PRo 34-5), which will establiSh a better correspondence, 
will be adopted. . 

a. We agree with the conclusion of the Commission (§§ 11-17, pp. 32-33) that for the 
future it would be well to abandon altogether the system of recruiting temporary Boy Clerks, 
and to recruit only for permanent service. The suggestion of the Commission, that the 
lowest age at which clerks should be recruited is about 16 years, is in conformity with 
recent educational legislation. 

4. At the present time Government employs (in addition to the class of Boy Clerks, which 
will disappear) three male clerical classes, viz. :-

(1) Assistant Clerks. 
(2) Second Division Clerks. 
(3) Intermediate Clerks. 

The Royal Commission recomm~nds, instead of the three or (if Boy Clerks are included) 
the four which exist at present, two clerical classes only, viz. :-

A Junior Clerical Class (or" Second Grade Clerks ") to be recruited about the age of 
16, and 

A Senior Clerical Class (or" First Grade Clerks ") to be recruited about the age of 18, 
representing the products of a sborter and of a longer course of secondary education 
respectively (§§ 18-20, p. 33; § 30, p. 36). 

5. We agree with the Royal Commission in prefen-ing a two-fold to the existing three-fuld 
classification, but there remains the difficulty of determining the relations between the twa 
classes and the functions ro be assigned to each. 

It may be convenient to recall that the grade of Assistant Clerks (present scale 501. to 
200l.)- was formed in 1897 to meet the need for a less expensive form of labour than Second 
Division Clerks (present scale 70l. to 300l.)'" for the discharge of simple clerical. duties. It 
was iutended that the two grades should be employed in the same Departments, and in the 
same branches of them, the more di fficult duties being assigned to the Second Division 
and the less difficult to thE' Assistant Clerks. 

But: in' practice the line of demarcation has become indefimte, and we agree with ths 
conclUSIOn of the Royal Commission, that. in .manyinstances. there.is no clear distinction of ' 

. ., • 8aIari ........ throughout .tatea on " pre· ...... ObuIs. 
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function corresponding to the distinction of claBS. The result of the employment on similar 
duties of two classes of similar educational qualifications, but with widely dilierent prospects 
must inevitably be chronic discontent. ' 

But while both the majority and minority of the Royal Commission agree in the diagnosis 
of the disease, they dilier as to the remedy to be applied to it. 

6. The majority contemplate that the Intermediate class and part of the Second Division 
will .be me~ged in the new Senior Clerical Class, and that the field now covered by Boy 
Cler.ks, ABS~stant Clerlls! and th~ remain~er of the Se~ond Division, will be assigned to the' 
J Unlor Clencal Class, With certam supenor posts whIch are not precisely defined. They 
recommend that a careful regrading of the work in each Department should be undertaken 
with a view to ,:stablish~ng a line of demarcation between the two classes, and they 
contemplate that m certam Departments, at any rate, the two classes will be employed 
concurrently. 

7. The minority, on the other hand, consider the dilierentiation between the ordinary clerical 
and routine (or mechanical) work to be impracticable, and the combination of Second Division 
and Assistant Clerks in the same Department to be a mistake, more especially when, on the 
abolition of the class of Boy Clerks, the Assistant Clerk will be recruited from outside candidates 
of a ~ore ad vanced ag~ and o~ supE)rior educational attainments (para. 33g). They propose 
accordmgly that the Semor Clencal Class should replace the Intermediate Class only, and that 
the justification for its employment should be that" the work of an office is of the same character 
" throughout, and usually of a technical character; that the dilierences in it are differences of 
" degree only and not of kind, and that the performance of it demands throughout qualifications 
" superior to those that will be possessed by the (Junior Clerical) ClaSi!." 

Under this scheme the Junior Clerical Class would undertske the whole of the duties now 
performed by the Second Division, Assistant Clerks, and Boy Clerks, except those which may 
be transferred to women. . 

8. We have come to the conclusion that, in so far as the scheme of the majority involves 
the concurrent employment of the Senior Clerical and the Junior Clerical Classes in the same 
branches of the same Departments upon work similar in character though differing in quality, 
it will reproduce in an aggravated form the difficulties which have resulted from the concurrent 
employment of Second Division and Assistant Clerks. 

The Junior Clerical Class will be a large body recruited at a later age and possessing 
higher educational qualifications than Assistant Clerks, with .a better scale of salary and 
superior prospects. We believe that this class should be able to undertake the whole of the 
duties at present discharged by the Second Division and to produce a sufficient supply of 
capable men to fill the supervisory and higher posts. 

9. We therefore recommend that the scheme of the minority be adopted, that the Senior 
Clerical Class (or First Grade Clel'kfl) ·be substituted for the Intermediate ClasS in those 
Departments where it already exists, and. be introduced only in those Departments in which 
the conditions specified above are satisfied, and that to the Junior Clerical Class (or Second 
Grade Clerks) be assigned the work now performed by the Second Division, Assistant 
Clerks, and Boy Clerks, except in so far as the employment of women upon these duties is 
extended. 

We also recommend that the designations "First Grade Clerks" and "Second Grade 
Clerks" be adopted for "t:lenior Clerical Class." and" Junior Clerical Class," and we have 
used these ·designations throughout our Report from this point. 

10. We think it is a fair criticism of the Second Division organisation that it provides 
unnecessarily good material for many of the duties imposed on the class, with the result that 
the State is paying an excessive price for much of its clerical work. Taken as a whole, the 
Second Division are well worth the Salaries which they receive, but with a scale rising from 
70l. to a maximum of 300l. per annum the less capable members of the cla.3S progr~ss to a 
higher salary" than can be justified either by their merits or by the work upon whICh they 
are engaged. 

We believe that the scheme of the Minority Report will give adequate remuneration for the 
bulk of the work thrown upon the Second Grade, wbile the Upper Section (see paragraph 17) 
will facilitate the selection for the more important duties. We hope also that promotions to 
the First Grade and to other special posts mentioned below, in addition to the existing super­
visory appointments, will give an outlet to a considerable number of the more capable men 
which is much needed. 

11. The decision as to whether a particular Department should be staffed by First Grade 
or Second Grade Clerks shonld be governed solely by the character and quality of the work, 
judged by the criteria laid do~ in the Minority Report It is i~por!ant th~t the decisions 
should be equitable and cOllsistent, and, in order to establish and mamtaJn a umform standard, 
we think it would be well that a detailed investigation of the work should be made by the 
Establishment Division of the Treasury whenever a prima faeie case for the introduction of 
First Grade Clerks is presented . 

• S..Ja.ri ........ throughout atat.a OD B pre· ..... basis. , 
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First Grade (J/erk8. 
12. We have carefully considered whether it is desirahle to continue separate recruitment 

for the First Grade, or whether it would not be better, while keeping it as a distinct grade, 
to fill it solely by promotion from below. We have taken a good deal of evidence on the 
question, and, on the whole, we think a final decision should be deferred until the Second 
Grade has been in existence for Bome time, vacancies in the meantime being filled by the 
appointment of candidates who have served with the forces (under the scheme recommended 
in our Third Interim Report) and of Second Division Clerks. The resumption of open 
.competition can be considered on its merits, if and when the need arises. 

13. The Second Division Clerks' Association have urged" the immediate introduction of 
., the Senior Clerical Class recommended by the Royal Commission, and the incorporation 
" therein of the present Second Division." 

We are not prepared -to recommend the acceptance of this proposition. It is made without 
clue regard to the very limitecl amount of' work in the Departments, old and new, which' 
requires the services of the First Grade. It.s effect would merely be to raise the scale of. pay 
for the whole Division without alterdtion of the duties of the great majority, and as a variation 
of the essential basis of their contract. On the other hand, we agree with the Royal 
Oommission that promotions of the Second Division to the First Grade (Intermediate Class) 
on grounds of merit should he encouraged. Such promotions in the case of younger 
men may properly be made to the lower section of the Grade (100l.-350l.)'~; but older 
men of special merit may properly be promoted to the higher sections of the Grade, especially 
where new Departments or branches of Departments are being formed and are to be stalIed 
with First Grade Clerks. Experience has proved that selectp.d members of the Second Division 
are fit for the duties of the old Intermediate Class, not only in the lower but in the higher 
ranks; but this does not warrant the conclusion that every member of the Second Division, 
regardless of age or personal qualities, is fit for the duties hitherto appropriated to the Inter­
mediate Class. In fact, the evidence that we have taken indicates a general though not an 
universal superiority of the officers selected by the Intermediate Competition over the Second 
Division as a whole. It is necessary, however, that when the number of promotions from the 
Second Division to the First Grade is substantially increased, they should be distributed as 
evenly and fairly as possible on l\ Service basis, and not confined to those few Departments 
which happen to have both Second Division and Intermediate posts on their establishment. 

14. We recommend therefore that such promotions should· be made by a Selection Board, 
sitting at the Civil Service Commission, from candidates recommended by Departments; and 
we trust that it will be regarded as obligatory on Departments to recommend only the very 
best of their junior staff, and also uot to withhold any names on grounds of departmental 
convenience. 

It must be remembered that new entrants to the lower section of the Intermediate Clasa 
(First Grade Clerks) must begin at the bottom and accustom themselves to a wholly new type 
of work, and it is therefore essential that such promotions should be made at a relatively 
eraly age. We doubt whether it will be found expedient to promote men over :lO, though for 
the next two years the limit might be higher. In order to permit of promotions being made 
at an early age, it will he necessary to modify or omit the requirement of eight years' service 
in clause 36 of the Order in Oouncil of the 10th January 1910. The natural avenue of 
promotion for senior Second Division Clerks will continue to be to Staff Clerkships and 
other supervisory posts. 

The promotion of Second Division Clerks should continue, concurre:ntly with open compe­
tition if alid when resumed, so long as there are candidates who are thoroughly fit for the 
posts and not disqualified by age. 

15. We recommend for this class the scale of pay at present in force for the Intermediate 
Class. We submit for consideration that some system of special advances, such as we 
recommend below for the Second Grade Clerks, should also be applied to this class. . 

The titles of the classes in the several Departments need not be altered, but the class as a 
whole might be known as First Grade Clerks. 

Second Grade Olerks. 
16. This class should have entrusted to it all the routine cle"ical work of the service (save 

that which may be assigned to women). 
The class would take the place of Boy Clerks, of Assistant Clerks, and of the Second 

Division as at present employed, and should be recruited by open competition at the age' 
of 16-17. 

17 .. T.he scale of salary should, on a pre-war basis, be as in effect proposed by the maJodty 
CommISSIOners, 501. by 5t. to 85l., then by n. lOs. to 130l., then by 10l. to 200l .. with an efficiency 
bar at 130l.'" . 

There should also be an Upper Section on the scale 200l. by 10l. to 300l." 

• Salari ...... throughout stated on a pre-war basi •. 
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18. The class of S~nd Grade Cle~ke thus constituted will form ultimately a body of many 
th?usand. men proceedmg by regular mcrements to a salary of 2001 .• a year and reaching 
this maXImum at about the age of 37. 

We think that with. so numerous a class, on so long a scale of pay it is desirable to 
devise ~me means ~or ita more dIicient members to r~se more rapidly up 'the scale than the 
less effiCIent, and to mtroduce some system of progressIve incentives as a reward for those who 
prove fit to undertake work de.cidedly superior to the normal work of their class and standing. 
We ;"8Commend therefor_e that power should be taken to promote a clerk after four years' 
servICe. to the scale of 8::.1.-1301. and, after four years' service on the scale 85l.-130/. or eight 
yea,;, In all, to the scale 1301.-2001.," promotion not being granted merely for meritorious 
servl<;tl ~ut ~or the successful performance of unusually difficult and responsible work. In 
practice It WIll no doubt be necessary to place restrictions upon these awards, in order that 
the number of advances may be kept wi~hin moderate limits, and that equitable treatment 

, may be secured as between one Department and allother. . 
Eve.ry encouragement should be given to the men to qualify for such advancement, by 

emplOYIng them upon work above ordinary routine to test their capabilities as early as possible 
in their career and giving them all possible opportunities of showing their ability and of 
widening their range of knowledge and experience by employment in varioUl! branches of the 
office. 

19. There should be open to the class (a) in the ordinary course of promotion supervising 
and specialist posta of the kind generally known as Staff Posts of the Second Division; 
(b) any other Rpecial posta which it might be considered desirable to fill from the class; 
(e) officerships of Customs and Excise, which, subject to the concurrence of the Board of 
Customs and Excise, should be so filled in future. 

The Second Grade Clerks should also have' every encouragement to seek and <Iualify 
themselves for posts of the First Grade. Appointments to that Grade would be by selection 
for ability and merit alone on the lines already recommended for similar promotions from the 
Second Division. 

I neorporation of E>!i8tina Ola881l8. 

20. If our recommendations in paragraph 14 above are approved, a considerable number 
of Second Division.Clerks would be selected for First Grade Clel'kships. No change should 
be made in the title or conditions of service of the remainder, but it will not be necessary to 
keep them on work separate from that of Second Grade Clerks. Recruitment for the Second 
Division, which has been suspended during the War, should not be resumed, but promotions 
to the Second Division should continue to be made, for a year 01' two, of exceptionally able 
Assistant Clerks, the requirement of six years' service in Clause 45 of the Order in Council 
being modified for this purpose, after w4ich such promotions will cease and the clause itself 
be repealed. Existing Assistant Clerks should be incorporated in the new Second Grade, and 
this will more than counterbalance the stoppage of promotion to the Second Division. 

The recruiting of Boy Clerks should cease at once; examinations fol' the Second Grade 
cannot begin until due proviHion has been made for absorbing, Second Division Clerks on 
temporary duty who have not yet received permanent billets, and Boy Clerks who have 
qualified for Assistant Clerkships, but have not yet beell assigned. 

21. It will be necessary to provide members of the Second Grade for temporary as .well 
as for permanent service. Departments applying for Second Grade Clerks on temporary 
service should be required to retain the clerks assigned to them until the Civil Se,:,ice 
Commissioners are able to find them permanent or other temporary places, so as to obVIate 
breaks in service such as frequently occurred in the case of Second Division ulerks. 

PART II. 

EXTENSION OF THE EMPLOYMENT OF WOMEN IN THE CIVIL SERVIOE. 

22. We art: asked to consider (Reference 6\ "the possibility of retaini?g in the Sery-ice a 
" proportion of the best qualified of the women who hay£> been temporarily .employe~ ID the 
" place of men released for Naval 01' Militsry Service, subject to . t~e I?rior claim to relD~talla­
" ,tion of the men returning to their Departments on demoblhsatlOn; and the partICular 
" directions in which the experience gained by the several Departments in the employment of 
" women during the War suggests that the employment of women could be extended, with 
" advantsge to the Service, after the War." 

23. We begin by summarising the views expressed by the Royal Commission in order to 
show the state of considered opinion on this subject shortly before the outbreB:k of y! ar. ' 

The Royal Commission, after reviewing the extent to which, and manner m ~htCh, ,",:omen 
were then (i.e., in April 1914) employed in the Civil Service, recorde~ theIr unanimous 
opinion that the object in approaching the problem should be, not to prOVIde employment for 

• SaJarie. are tbroughou~ stated on • p ..... w.r basis. 
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women 88 such but to secure for the State the advantages of the services of women wherever 
those services ~ill best promote its interests; and they were unable to accept the contention 
that" ill"tice require8 that in recruiting the public service the qifference of sex should be 
ignore<l." This ColDtention pre-supposed the !,omplete interc~a~geabilitr of women with ~en 
in the lJivil Service, whereas the eVIdence satIsfied the CommIssIon that In powers of BustaIDed 
work, in continuity of ..en-ice, and in adaptability to varying service conditions, the advantage 
lay with men.. . 

. Their general c<)ncl~slon, therefore,.was that th~ recrult~ent of women should be ~x~ended, 
but that it should remam on separate hnes. Specially qualified women should be ehgtble for 
appointment to particular administrative situations in certain Departments, and should be 
selected by the method used for recruitment of professional officers, but women should not be 
admitted to' the Class I. examination. Similarly, the educational tests for selecting women 
clerks should be restricted to women ouly, and women clerks should, where employed, be 
accommodated separately from male clerks, aud work under female supervision. , 

24. In the course of our study of the matters submitted to us we bave obtained evidence 
from experienced witnesses of both sexes from the temporary and from the permanent 
Departments, as well as from outside persons interested in the subject. Four members of our 
Committee have had direct experience of the work of large numbers of womell in six of the 
largest Departments during the war. We bave taken evidence from the Service .'\.ssociations, 
and have confelTed with three representative members of a Sub-Committee of the Women's 
Advisory Committee of the .Ministry of Reconstruction, who informed us that they were 
appointed to place on record the women's view of this question. Fifteen of our witneB$s in 
this particular matter were women, and nineteen were men: the latter being mostly Heads or 
other official represelltatives of Departments. We have also considered the Reports of the 
Sub-Committee of the Women's Advisory Committee, and of the Machinery of Government 
Committee (Cd. 9230 of 1918). 

f5. r n the consideration of the evidence our views ha"e taken shape, and we present 
them in the hope that they may be of assistance in the !'Olution of a problem, the full difficulty 
of which only appears on close examination. 

It is easy and natural to formulate principles based on the equality or interchangeability 
of the sexes, but we are 'required to base our conclusions on the experience of Departments 
during the War. The evidence we have taken on the subject convinces us that, having regard 
to the eyisting differences in the opportunities of e<lucation and in the general mental equipment 
of young men and women, it would be unsafe to introduce worr.en forthwith, as interchange­
able with men, throughout the various Departments, and that a readjustment of this kind needs 
to be worked out by gradual processes and carefully tested stage by stage. 

Other bodies have considered the question of the extended employment of women o~ 
general grounds, but for our purpose it must not be dealt with as an isolated problem apart 
from the general question of recruitment. His ~[ajesty's Government has accepted in principle 
the recommendation in our Third Interim Rep01t that in the years immediately succeeding the 
war ex-Service men should receive priority in Civil Service appointments open to men of 
military age. The Women's Advisory Committee have urged that this decision should be 
reveI'8ed and that the claims of women who have done public work dnring the war, but owing 
to. their sex have been unabl~ to "serve" in the technical sen~e, should ~e considered equally 
WIth those of men from the F orees. \Ve see no reason to modIfy our prevIous recommendation. 
The sacrifices of active service are so great as to justify the priority we have reconnnended 
and we cannot regard the claim of women as being on the same level. Nor, of course hav~ 
'open competitions for women been suspende(l during the war. ' 

It will be understood that throughout this Report we have kept priority for ex-Service men 
in mind. 

Summa"lI of Evidence on the Gtmeral Question. 

26. Our witnesses all agreed that the conditions under which women have served 
temporarily in Government Departments, during the War, have been neither 'satisfactory in 
themselves nor sufficiently stab,ilised to ,,:arrant any positive conclusions. ~n the first place, 
the stalis were. not s~lec~.d eIther ~edlcally or educatIo~ally, ~ut recrUIted hastily from 
persons of varymg SUItabIlIty for clerIcal work. Secondly, It was Impossible to secure after 
entry eithe~ adequate tr~ining o,r supervision. The ~vidence showed that women are capable 
of performmg the routlDe clerIcal work of the SerVICe, but that as a general rule the output 
of the stalis of women actually employed on clerical work during the War has not been equal 
either in volume or in quality, to that of trained male clerks or that of women recruited 
on systematic and discriminating lines. Any comparison 88 to output, powe.rs of work, 
end.".rance,. &c., ~ased on the performance of temporary women clerks must therefore be 
receIved WIth cautIon. . 

27. We enquire'd with particular care into the extent to which women have been 
successfully employed on work of a Class I. standard, and we learn that, although women with 

A~ 
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high educational qualilicati?n~ have been employed, to a considerable extent in Departmente 
old and new, the great maJonty of them have not been engaged on general administrative 
work. Wher~ t~e work has b~en of ~ really high standard it has usually been of a specialised 
type (e.g., statil'tlCal work), or mspectton work. In fact, several of our women witnesses who 
had worked in Government Departments, felt it as a grievance that educated women h~d so 
rarely been able to secure administrative work. 

28. This may be partly ·due to the fact that the largest temporary Departments have been 
predominantly "business" Departments. One witness, who has been in charge of both a 
pe~anent and a temporary Department, told Un that, in the latter, it was found impracticable 
to ~IV~ women any respon~i~le share in the directing or administrative work. because of the 
obJectIOn. generally entertamed by business men to discussing their affairs with women as 
representmg the Department. The tradition of administrative work had also to be developed 
among women, and this would take time. He believed that in the future women would 

'demand a larger share in administration and that this desire must be given an outlet. The 
best way oE making a beginning would be to set aside whole sections of work. exclusively 
for women with their own line of promotion. They should not be put into competition with 
men, who under present circulTl~tances would have a great advantage. Women, he thought, 
adapted themselves more readily to routine work than men. As a permanent arrangement it 
was preferable to have men and women in separate Departments. 

29. There appears to be a somewhat general Impression that women have in fact been 
interchangeable with men in the administrative work of the temporary Departments. That 
this is not so was admitted by most of our women witnesses; but nevertheless most of 
them urged that, while certain posts peculiarly needing to be filled by women should be 
reserved for women, so far as general work was concerned women should be appointed as 
interchangeable with men to all grades of the Service, .and should receive equal pay, and equal 
opportunities of promotion, with men. If women were in fact not so capable as men of 
qualifying for the higher posts, this fact would be reflectsd in the relative number of 
promotions from either sex, but so long as opportuuities of promotion were equal they felt 
that this risk, if it was one, should be faced. 

30. Other women witnesses, however, felt t.hat it would be a long time before women, if 
introduced along with men into the lowest grades of Class I., could become qualified by 
training and tradition to exercise any real influence over the decisions of Departments. In 
these circumstances the witnesses thought that the employment of women in administrative 
posts should be experimental in the first instance, and that the experiment should take the 
form of earmarking for them certain posts, in higher as well as lower grades, and recruiting 
candidates . for them, not by open competition {which, as things are, would not be likely to 
produce the most suitable candidates} but by a system of special selection . 

. 31. It was, indeed, suggested to us that women shoJ1ld oe appointed forthwith as Assistant 
Secretaries in ordinary Departments. This, 'however, was not the view of other women 
witnesses, who considered that women ought to start at the bottom of the ladder aud prove 
their fitness for the higher posts. 

Evidenee as to Output. 

. 32. As regards relative output of actual work, eyidence varied considerably. Some 
witnesses put the ratio of men's output to women's so high as two to cne; but others pointed 
out that any comparison was fallacious in ,view of the difference of conditions under which a 
male staff and an emergency staff of women worked, and one or two heads of Departments 
were of the opinion that un purely routine work, under normal conditions and on equal 
terms, outpnt would be equal. Women were apt, however, to fall behind as the work becl1me 
more responsible or complex. It was generally agreed that wpmen do not stand either a 
sudden or a prolonged strain so well as men. 

In view of the lack of knowledge on this question it would be desirable that a systematic 
comparison of relative output should be made in any Dep81tments where women are employed 
oli the same work as men, and where conditions of service render such an· enquiry 
practicable. 

Sick Leave. 

33. Women require on an average more sick leave than men, as is shown by.the following 
figures supplied by the Post Office, which at the outbreak of the war employed .slx-!,even~s of 
the permanent women clerks in Government service, and an even larger proportion if all kmds 
of women employees are included. Evidence to the same effect has been furnished by 
representatives of the temporary Departments. 
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E.tabli.hed Staff, Post Office, London. 

Total Stair. Percentage of Sick Average Absence per I Average Absence per 
Absen ...... Sick. OlJicer in Days. Officer Emphyed. 

Year. 

Hen. Iwom~ Hen. ! Women. Men. I Women. Men, \ Women. 

29,963 I I I 
1913 - - - - - 9.074 1 59 86 U'S 16'S 8'3, 14'1 
1914 - - - - - - 28,790 9.941 ' 58 85, I U'I 15'4 8'2 12'9 
1915 - - - - - - 22,650 10,498 I 61' 89 15'3 15'5 9'4 la·, 
A v'rag_ yeer11 figures for period 27.134 9,837 I 59 86 I 14'5 15:7 8'5 IS'6 , 

1913-15. 
I 1 1 

Retirements. 

34. For various causes, of which marriage is the chief, the w~tage- among wom~n staffs 
by retirement is very much greater than among men, and for thIS reason several wItnesses 
thought that it would be unnecessary to provide opportunities of promotion fo~ a stall of 
women in as great a proportion as for a corresponding number of men. The followmg figures 
of departures from the Post Office service for 1911-14 show that the average age of departure 
was in the case of men 42 and of women 29, and the average is practically constant for each 
of the four years. The figures include wastage among established staff due to deaths, 
retirements on account of ill-health, age, resignations and marriage (women). 

Year 

01911 • • _ _ 
01912 • - • • 
1913 • - • • 
1914·_.­
Average yeerl1lignre for 

UI. four yee.re 1911-14. 

I Total EstabUshed ,i 
Stall. Total Number of Departures. I Average Length 

Average Age on of Service on 
Departure. I Departure. 

,--.... --- -------·----1- I 

I Hen, Women. I 
I Hen. Women. -No-,-\''''-p-•• -l I Men. Women.. Men. Women. 

cent. I No. Per cent. 
I I 

- 83,983 
92,218 
96,272 
95,018 
91,873 

l4.,768 
20,575 
22,081 
23,394 
20,204 

1,~90 
1,686 
1,841 
1,674 
1,698 

1'8 
1'8 
1'9 
1-7 
1'8 

744 
987 

1,196 
1,070 
999t • 

:'8 II : 
5'4 42 
4'5 , 44 
4'9 I 42 

29 
28 
29 
29 
29 

21 
19 
20 
22 
21 

10 
9 

10 
10 
10 

I I I ----------____ L-__ ~ __ ~ __ ~ __ ~ __ ~ __ ~ __ ~ ____ L__~ __ _ 

• Figures for resignations, other than those uf women for marriage. are estimated for these yE'ar&. 
t Of this rotal an average of 6011 represents ret.irements on account of marriage and with marriage gratuity. 

Most of our witnesses, men as well as women, were of the opinion that the optional age of 
retirement for -women (optional, i.e., for either side) should be, not 60 as in the case of men, but 
55 or 50, or even 45. If this suggestion be justified, it has an obvious bearing 011 the relative 
value of women's work. 

Competition between Girls and BOYB. 

35. In view of the Buggestion that persons should be recruited for the Civil Service by 
open competition without regard to sex, we heard evidence from the Board of Education, 
which showed that from the age of 15 to 18 a girl was some 6-9 months educatioruilly in arrear 
of a boy but caught up from 18 to 19. Our witnesses did not contend that the strain on 
girl!! of 15-18 of preparing for an examination in which they would have to compete against 
boys of the same age would be prejudicial to the health of the girls, but agreed that between 
those ages the studies at girls' schools had to be slowed down on physical grounds. It was 
suggested that the examination age limit might he raised by one year in the case of the girls, 
but this, it was felt, would hardly be accepted as fair by the boys. 

We also gathert>d that, whatever are the merita of competitive examination as a test of 
fitness, its drawbacks were considered to be much increased in the case of competition betweeJl 
persons of different sexes. 

Segregation. 

36. We find that some of our witnesses are in favour of segregation and others of "mixed" 
staffs. A mixed staff may lead to difficulties with regard to promotion. If promotion were 
restricted to men. the women wouid have a legitimate grievance; on the other hand, if women 
were promoted, they would be placed in direct charge of large blocks of men. Neither the 
experience of temporary Departments nor the experience of business houses is sufficient to 
decide whether it would be conducive to efficiency, in permanent Departments, to place men 
under the control of women. ' 
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SupeMliaing Posts. 
·37.· The-- Federation of ~(lIiJ.en Civil Servants were of the opinion that in staffing the 

oomporary. Departments too ht~le use had been made of the trained permanent Women Clerks. 
They considered that the appOintment of such women to supervisory positions illilew Depart­
mp.n~s would have secnred economy of staff and better work in those Departments and would 
provl?e an ~utlet for the W. om~n Clerks in the Post Office, where the work is not of a . 
suffiCiently high char~cter to Justify a high proportion of superior posts. They also reminded 
us that on past occasIOns when new Departments have been partially staffed by transfers of 
permanent Women. Clerks, it has. usually. been stipulated by the new Department that only 
clerks of short service would be accepted. 

CONOLUSIONS. 

General. 

38. We accept the general principle advanced bv the Royal Commission that the end 
in view should be, not to provide employment for women as such but to secure for the State 
~he advantages of the services of women wherever those ser~ices will best promote its 
interests. • . 

On the evidence before us we further agree with the general conclusion of the 
Commissioners that the recruitment of women should be extended, but that it should remain 
on separate lines, at least until further experience has been obtained. 

39. It is noi part of our reference to deal with the relative salaries of men and women, 
and the Il:eneral question involved has been referred to a Committee under the Chairman­
ship of Mr. (now Lord) Justice Atkin which has not yet reported. At the same time, 
it appears to us to be necessary, in making a definite recommendation for the establishment 
of a class of Civil Servants, to include specific proposals as to rates of pay, and we have 
based these substantially upon existil).g standards. The only observation which we feel called 
upon to make is that equal pay does not necessarily mean paying the men's rate to the 
women; it might mean paying the women's rate to the men, in which case women would 
.probably tend to oust ,the men. 

Women in Administrative Posts. 

40. Class 1. examinations cannot. be resumed for some years in come, and the question of 
opening Class I. competitions to men· and women on equal terms does not at present arise. 
Moreover, the State is under an obligation to give ex-Service men the first opportunity of 
competing for the vacant posts, and consistently with this obligation they cannot be offered to 
women unless the supply of qualified service candidates is insuffieient. Present indications 
are that there is a larger supply of qualified ex-Army candidates than can be absorbed in the 
relatively small number of posts of thiH kind available. Even when the supply of ex-Service 
men has been exhausted and recruitment for Class I. under normal conditions can be resumed, 
it will not be practicable to admit women generally to junior administrative p08ts through­
out the service as interchangeable with men until experience has demonstrated ncit only that . 
they can fill these posts satisfactorily, but that in the same proportion as men they will be 
competent to carry out the higher administrative duties for whi,ch junior administrative work 
constitutes the regular and necessary training. 

41. Meanwhile the experiment should be tried on a liber~ scale of employing women in 
administrative posts of the Class I. type where the work is especially appropriate to women. 
We consider that these would best be recruited, in the experimental stage, from women with 
University or other high qualifications, chosen by a Selection Board on which women are 
included .. Women who have not obtained high University honoms should be require~ to 
have had special experience fitting them for administrative work. Preference should be given 
by the Board to candidates who have already served telll porarily in Government Departments 
and demonstrated their capacity for administrative work. While· no rigid age limits need 
be fixed at present., candidates should as a rule be not under ;!2 nor over 30. Deduction 
from age could be allowed in respect of approved service in a Department. We think it of 
importance that in future there should be only one method of selection for all posts suitable 
for women with University or other high qualifications. Depar~ments should be. called 
upon. to notify to the Civil Service Commissioners all such vacanclllB, with such particulars 
as to the nature of their duties as may be .required.. Entry to this clas~ ~hould be 
through a common selection, a general list being iSRued, from which all vacanCies. would be 
filled,8srequired. Specialist work should be siniilarly reported, and the Selection Bo~rd 
iJould form a suh-committee out of a panel of its own memb~rs and of the emplOYing 
Department. 

. 42. We recommend for junior posts a scale of 150L.-151.-4001.," oM increment (subject to 
.. ·maximuni initial salary of 2001.) being allowed for each year of age over 24 at entry. . 

• SaJa.ries are throughout stated on a pre·war basis. 
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The number of. higher posts would be determined by the requirements of the work. We 
are not now in a position to make any recommendations as to the payor number of such p~sts. 
There should however be room in due course for a number of higher appointments for women, 
particularly where special knowledge and experience in matters relating to women and girla 
are required. . . . . . 

"But the time is not yet npe for the appomtment of women mdlfferently WIth men to non­
specialised higher administrative posts such as those of Assistant Secretary in ordinary 
Departments. In most cases the dutie-s of an Assistant Secretary, ranging over a wide field 
of administration, require for their proper discharge an amount of knowledge and experience 
of the work I)f the Department which can only be accumulated by means of thorough training 
acquired in the course of working up through the various grades from the junior classes 
upwards. There is not sufficient proof that women are at present capable of perfonning 
with equal efficiency the most responsible duties assigned to men except in certain branches 
for which they are specially qualified. • 

Women Olerks. 

43. We recommend that the class of Women Clerks, now employed in a few Departments 
only, should be made common to the Service. They should be recruited by an examination 
similar to that for the men Olerks of the Second Grade (account being taken of important 
variations as between the curricula of boys' and of girls' schools), hut at a slight.ly higher age, 
say, 17-18. 

44. Here, as elsewhere, we adopt for convenience pre-war standards of salaries. We 
recommend that the grading should be in two classes, the lower class rising from 601. to 1401. 
by increments of 51. and the higher class being on the scale 1501.-101.-2001. in qrder to 
provide the minor supervisory posts required." 

There should be higher supervising and specialist posts above the ordinary maximum of 200l. 
according to the requirements of the Departments. 

The question of providing opportunities for promotion to lidrniuistrati ve and other superior 
posts will need to be considered in due course. 

45. Departments should be invited to consider whether Assistant Clerks and Second 
Division 'Clerks should be replaced by Women Olerks, and if so to what extent. .. 

It seems possible that eventually a great part of the routine c1erical work will be 
transferred to women. For this kind of work the greater relative wastage among women 
staff is of less in1portance. The experience of the Post Office, the Insurance CommissionerS 
and other Departments shows tobat they are fully competent to perform the duties required. 

It is also for consideration whether the employment of the class of Women "Writing 
Assistants," which already exists in the General Post Office and Insurance Commission, shonld 
not be extended for the most elementarY routine duties . 

. In Departments employing the intermediate Class (First Grade Clerks) the routine 
clerical work should be assigned to women. 

New Departments should also he invited to employ Women Clerks where suitable. . , 
46. Whether men ana women should be employed in the same sections of Departments on 

the Bame work is a difficult question, as will be seen from paragraph 36 abov& .. Separation 
has the advantage of preserving a definite line of promotion to the women, and we have 
no doubt that it would, in practice. secure to them a larger proportion of superior posts. We 
therefore consider segregation to be preferable, at least where the staff is numerically large. 
but we do not think the evidence sullicient.ly conclusive for a, uniform rule to be imposed 
on all Departments. 

41. We have been greatly impressed by the high testimony borne to the ability and value of 
permanent Women Clerks trained in the Post Office, Ministry of Labour, Board of Education 
and other Departmen~. We are satisfied t~~t great advantage would have been derived by 
the War Departments if they could have utIhsed these womeh to a far larger extent as trainer! 
and supervisors of their temporary Women Olerks. We recommend that preference be given 
to the best members of this c1~ in the filling of staff and ot~er supervisory posts in Depart­
ments where Women Clerks are mtroduced as the result of thiS report, although we recognise 
that their present Departments will necessarily suffer to some extent by the 10SB of their 
servICes. 

Typists artd Shorthand Typists. 

. 48. The position of TypistS and Shorthand Typists in the Service is not expressly included 
m tJle terms of ou~ reference, although typing and sh?rthand writing are forms of inferior 
clencal work. .Typmg at any rate ~~ often .been aSSIgned to Boy.Olerks in some Depart­
ments,and typmg and shorthand wrltmg are likely to devolve more and more u'pon .wolIien in 

• Salaries B.re throughout stated on & pre·war basis. 
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the future. Our survey of the general questions would not be complete without BOrne 
refer",nce to this important kind of work and this important class of workerS. 

Tile present ~~les are208.-~8.-328."forTypists and2(js.-28.--428."forShorthand Typists, 
plus war bonus. m ~ach case. These two. grades !orm a combined class, the proportion "f 
Shorthand TypISts In any Department bemg restrIcted (save with special Treasury sanC'tion) 
to one-half the total staff; Typists pass into this grade as vacancies occur and subject 
to a qualifying examination. 

We consider that the ~ack of opportunities for promotion of the Typist grades into a class 
employed on less m~chaDlcal work should be remedied. Typing and shorthand writing are 
monotonous and trYIng to the eyeR and offer very little scope for initiative, and we think 
t':erefore, that'definite steps ~hould be taken to -provide an opportunity of promotion to th~ 
Woman Clerk Grade for TypISts who are recommended as specially fitted for clericnl duties 
and can pass a suitable qualifying examination. We also agree with the ltayal Commission 
that the educational test at entrance should be higher in standard. 

Some of u~ .are of the opinion that sooner or later it will be expedient to Ilssign typing and 
sho;than~ wrItmg to members of the new clatls of Women Clerks during the early stages of 
theIr clencal career. Others of us, however, think that such an amalgamation of the clerical 
and typing classes (which was considered but not recommended by the Royal Commission! 
~ould. ~e uneconomical and impracticable, though the question might be considered whether 
In addItIOn to the normal classes of Women Clerks and Typists an intermediate grade might 
not be .i'!-troduc~d combining typewriting and s,;!bordinate clerical dnties snch as are performed 
by Wrltmg ASSIstants. 

We therefore make no definite recommendation on this point, bnt snggest that thfl 
whole qnestion should be considered at an early date by the Treasury. 

Treatment of Existing Temporary Staff. 

411. Our reference directs us to consider the possibility of the retention in the service of a 
proportion of the best' qualified of the women who have been temporarily employed in 
Departments during the War. 

We have already .dealt with the vacancies which will arise in the administrative ranks_ 
A very large number of women have been engaged temporarily on clerical duties during 

the War. A nnmber of these were not in employment before the Wat', and will wish to revert 
to private life when it i. over; others have been temporarily withdrawn from other occupations, 
and will return to them. A considerable number will desire to remain in Government 
employment. We consider that preference should be given to such of these as are sui table 
for pennanentemployment, but it is obvious that after allowing for men whom the Rtate is . 
under an obligation to re-instate, and for reduction of war establishment", the number which 
can be absorbed in the permanent service is relatively· small. We recommend that, con­
cnrrently with open competition, a proportion of the appointments to posts of Women Clerks. 
and Writing Assistants shonld be reaerved for competition' among temporary clerks. 

50. It is undesirable to make appointments to the ordinary Civil Service grades of persons 
considerably above the usnal age of entry, especially as officers appointed under this scheme 
will rank below those at present serving; and we therefore recommend a maximum age limit 
of 25. 

We have considered whether such appointments wonld be best made on a Service or 
Departmental basis. On the one hand, the staff of Departments which are being closed down 
will consider it a hardship if they have no chance of permanent employment; on the other 
hand, the main reason for making any temporary otlicer permanent is that he or she ha" 
gained valuable experience in a Department, and most Departments which have proposed an 
extension of the employment of women have assnmed that they will be free to fill permanent 
appointments with their temporary employees. 

51. It is not at present possible to ascertain either how many permanent vacancies will. 
need to be filled, or how many of the temporary clerks will be discharged or at what ti!"e. We 
think, however, that some form of' competition will be necessary, and apart from tbls we can 
only suggest that a small Committee be appointed to collect· the facts as. they ~ecome 
certain. and to recommend from time to time snch action as seems best to SUIt the ClrculD­
stance~·. It might be possible to h.old a competition for permanent posts, confined to temporary 
clerks, in a few months' time. 

SUMMARY OF l:tECOMM~NDATIONB. 

Part l. (ThB Male Clerical ()lasses). 

52.-(1) Recruitment of Boy Clerks should cease, and the Government shonld recruit only 
for permanent service at a minimnm age of 16 (§ 3). 

• Salaries are throughout stated on & pre-war ba.9is. 



(2) The three existing Clerical Classes should be replaced by two (§ 5) . 
• 

(3) The Senior Clerical Class (at First Grade Clerks) should replace the Intermediate 
Class, and to the Junior Clerical Class (or Second Grade Clerks) should be assigned the work 
now performed by the Second Division, Assistant Clerks, and Boy Clerks, except SO far as the 
employment of women is extended l§ 9). 

The titles of First and Second Grade Clerks should be adopted instead ot Settior and 
Junior Clerical Class. 

(4-) Recruitment for the Intermediate Class (First Grade Clerks) need not be resumed for 
the pre~ent, vacancies in the meantime being filled by the. appointment of ex-service 
candidates and by promotions from the Second Division (§ 12). 

(5) Such promotions should be made on a service basis through a Selecti~n Board. 
Promotions to the lower section of the First Grade should be made at a relatively early age, 
and clause 36 of the Order in Conncil should be modified (§ 14). 

(6) The scale of pay should be the scale at present in force<+ for Intermediates, but.a system 
of special advances might be worked out (§ 15). 

(7) Second Grade Clerks should be recruited at 16-17 by open competition and should 
replace Boy Clerks, Assistant Clerks, and the Second Division (§ 16). 

(8) The scale ofsalary" should on a pre-war basis be 501.-51.-851.-71.108.-1301.-101.-
2001., with an efficiency bar at 1301. There should be an Upper Section on the scale 2001.-
3001. (§ 17). . 

(9) A system of special riRes in' the scale is recommended (§ 18); and a wide field of 
promotion should be open to the class. ' 

In particular, officerships of Customs and Excise should be :filled from this class, subject 
to the concurrence of the Board of Customs and Excise (§ 19). 

(10) Recruitment for the Second Division should cease, but promotions of Assistant Clerks 
should continue for a year or two, Clause 45 being modified and subsequently repealed. 
Assistant Clerks should be merged in the new Second Grade (§ 20). 

(11) Second Grade Clerks assigned for temporary service should be retained until the 
Civil Service Commission find them permanent or other temporary places (§ 21). 

Part II. (E:r.tension of Employment of Women in the Oivil Service). 

(12) The employment of women should be extended, but should remain on special lines, 
at least until further experience has been gained (§ 38). , 

(13) The time has not come for throwing open Class 1. to women (for the reaSons stated), 
but the experiment should be tried on a liberal scale of employing women in posts of a Class.!. 
type where the work is specially suited to them (§§ 40-41). 

(14) They should be recruited by one method of selection; the age limits should be 22-30, 
and the scale" for J nnior posts I:>OI.-400l. (witli increments for years over 24 up to 2001.). It 
is premature to make any definite recommendations as to higher posts generally, but there 
should be room for a number of such posts (§§ 41-42). • 

(15) The class of Women Clerks should be made common to the Service. They should be 
~ecruited at (say) 17-18 and the scale of pay" should be 601.-5l.-1401. and 1501.-101.-2001., 
with higher posts as required (§§ 43-44). 

(16) Departments should consider 'the replacing, of men by Women Clerks and Writing 
Assistants. In particular, the routine clerical work of Departments employing Intermediates 
should be assigned to women. New Departments should be invited to employ Women Clerks 
where suitable (§ 45). , 

(17) Esta blished Women Clerks .mould be given preference in the filling of higher posts 
in Departments where women clerks are introduced (§ 47). 

(18) Typists should be given opportunities of promotion to Women Clerkships, and the 
Treasury should take into early consideration the whQle question of typing and shorthand 
~~~ -

• Salaries are throughout stated on & pre·war basis. 
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(19) A number of posts as Women Clerks and Writing Assistsnts should be reserved for 
women who have served as temporary clerks in Government Departments, subject to a 
maximum age limit of 25. A small Committee should be appointed to work' out a 
scheme (§§ 49-51). 

53. We wish toexpresa our inde~dnesB to our Secretary, Mr. W. R. Fraser. In the 
technical and complicat.ed matters with which we have had to deal Mr. Fraser'e intimate and 
accurate knowledge of Civil Service organisation and practice has been of very great 
assistance. 

W. R. FRASER (Seoretary), 
22nd April 1919. 

GLADSTONE (Chairman) .. 
T. L. HEATH. 
STANLEY LEATHES. 
G. E. P. MURRAY. 
H. B. BUTLER. 
R. H. CARR. 


