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ABSTRACT

The central purpose of the thesis is to explain that in

Canada military procurement really maketh defence policy. The

procurement of the CP-140 Aurora Long Range Patrol· Aircraft and

~,the Leopard I Main Battle Tank--employed in the thesis as a

case study of two particular procurement decisions--signalled

the re-emergence of NATO as Canada's first defence priority.

The paper suggests that Pierre Trudeau was committed

to a rationalist approach to governmental decision-making in

which government goals (policies) would be clearly defined and

programs would be created to ensure that policies would be

implemented. This led to an examination of the three-way

relationship between policy, program, and procurement. The

thesis contends that only policy, Defence in the 70s, was

designed in a constraint free setting while both program and

procurement--the second and third stages of the relationship-

were largely determined by the setting within which Canadian

defence policymakers must operate. The Canadian setting in

cludes: the omnipresent position of the United States vis-a-vis

Canada; alliance commitments (particularly NATO) and; economic

constraints.

The case study shows that these three factors which are

beyond specific Canadian military requirements determined the

procurement choices of the Trudeau government. As a result
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it is maintained that the procurement of the Aurora and Leopard

had the effect of ultimately changing the face of Canadian

defence policy. This, it is concluded in the thesis, is not

a situation particular to the" Trudeau government but a situa

tion which would happen to any Canadian government.
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CHAPTER I

INTRODUCTION

"A basic truth that must never be forgotten
is that military equipment really maketh
defence policy."

- Colin S. Gray

The need to replace aging military equipment creates

"
problernsfor all nation-states which maintain armed forces. One

such problem arises because continual technological changes are

making weapon systems increasingly more sophisticated and, thus

ultimately, more expensive. Also, these rapid technological

advancements in military equipment causes newly purchased equip-

ment to become obsolete well before the end of their expected

life span. For Canada, the high costs of these weapon systems

and the fact they become obsolete so quickly ensures that

because of economic limitations Canada c~nnot compete in this

league. Hence, when any Canadian government decides to procure

a major piece of military equipment it should be satisfied that

the roles designed for the equipment to fulfill are viable and

enduring roles.

The ideal scenario appropriate to major military equip-

ment acquisitions is that policymakers should initially determine

their nation-state's defence policy taking into account both

the domestic and international environments and their perceptions

1
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of the state's security requirements. After this is completed

then the role of the state's armed forces should be clearly

defined in order that the military is aware of the tasks it is

expected to fulfill so that objectives prescribed by the defence

policy can be satisfied. As a result any defence program that

is formulated by the government--detailing the necessary mili

tary equipment--should be designed in such a way as to satisfy

the defence policy priorities. This suggests a three-way

·;relationship between policy, program, and procurement. A

policy is deyeloped which outlines the principal objectives of

a state's defence policy. In order to fulfill these objectives

a government will create a program taking into account the

equipment required to do this. Laurent Dobuzinskis contends

that Pierre Trudeau was committed to this kind of rationalist

approach to governmental decision-making and, as such, Trudeau

considered it necessary "to clarify goals before deciding upon

alternative courses of action. "I

It was the prime minister's desire "to define policy

objectives, to determine priorities among them, and to ensure

correspondence between government programmes and policy

objectives. ,,2 There were two principal reasons why Trudeau

was motivated to utilize a rational decision-making approach:

first, Trudeau's own observations of how a federal policy was

created under ~he previous administration of Lester B. Pearson.

Problems were confronted on an ad hoc basis during the Pearson

government with the result that policy was formulated after
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the fact. Trudeau was determined that his government would not

fall into a similar "trap";3 second, the burgeoning of demands

from the Canadian populace for government action resulted in

the need for increased government spending. This suggested to

Trudeau the need for more effective and coherent government

I
. 4P annlng. As the prime minister stated: "[the government]

must avoid becoming Coney Island cowboys, just shooting at

targets as they appear and doing a little bit here and a little

bit there to solve the problems as they arise."5

In order to avoid this situation, the prime minister

made great use of the Priorities and Planning Committee in an

effort to create government policies not in an incremental

fashion but, rather, determining what the government wanted

brought in or accomplished before problems arose. Under

Trudeau, both "policy" and "program" had fairly tight defini-

tions. The Trudeau government defined policy ~s:

a statement by the government of a principle
or set of principles it wishes to see followed,
in pursuit of particular objectives, which may
be stated in such a way as to suggest possible
courses of action (Program).6

If defined a program as:

a course of action or instrument to implement
a policy (or policies), sometimes involving
legislative mandates and usually, public
expenditures. A program also has objectives,
which will in general be more operational
than those of a policy.7

Yet in order to understand the defence decisions of

the Trudeau government one must take into account three factors

which both constrained and impelled Canadian policymakers.
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These three factors comprise the setting within which Canadian

policymakers must operate. Setting can be defined as the

boundaries in which policymakers must make their choices. The

setting determines the freedom of action, or lack of it, for

. government policymakers. 8 Of the three components--policy,

program, and procurement--only one, policy, was formulated by

'~Canadian policymakers in what may be labelled a constraint

free setting. The following section will identify the three

factors that comprise the setting. These factors are rooted

both in the domestic and international environments.

The United States

The U.S. government is capable of effectively inducing

~. Canadian actions on defence issues largely as a result of the

community of interests that exist between the two countries.

Included within this community of interests are defence and

economic issues. In terms of defence issues geography plays

a significant role: Canada and the United States share the

North American continent which creates immense strategic

repercussions for Canada.

Lieutenant C.S. Watts acknowledges the overwhelming

consequences of Canada's close geographical location to the

United States. He suggests that Canada is secure from "every-

thing but long-range missiles, bombers, and the loss of

united States' friendship.1I 9 The fact·that Canada shares the

continent with the United States leads one to the conclusion
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that the defence of Canada will be an unconscious by-product

of self-defence for the United States. Nevertheless, Washington

will not permit Canada to have a "free ride"; Canada must pay

its fair share. This is especially true since Canada is located

10between the U.S. and its principal adversary, the U.S.S.R.

Furthermore, Canada must accept, at least to a certain degree,

the role the United States designs for the Canadian Armed

11Forces (CAP) to play.~ A group of members of the Canadian

..Institute of International Affairs argue that this is ulti

mately in Canada's best interest:

While self-respect demands that Canadians
conduct their own defence as much as possible,
the United States will, in order to protect
herself, insist on intervening at once if
Canada is attacked or threatened, particularly
if she is not sure of Canada's strategy and
strength. Therefore, Canada's best chances
of maintaining her national existence is the
frank admission from the beginning that her
defence must be worked out in cooperation with
the United States, on the basis of a single
continental defence policy. The emphasis must
therefore be on continental effort rather than
on national effort. 12

Another important aspect of this.defence relationship

is that the two countries are members of the North Atlantic

Treaty Organization (NATO) and, most importantly, it would be

safe to assume that since 1949 the strategy of NATO has

consistently been American strategy:

imposed on the allies by the United States,
mOdified at will by the United States with
barely a modicum of consultation and accepted
by the allies, at first gratefully and lately
philosophically, as the price to be paid for
A~erica's cowmiL~ent to NATO.13
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As John Warnock stated:

I examined sixteen major decisions concerning
NATO over the years. In all cases the policy
changes were initiated by the United States
and then approved by the organization. The
other NATO allies chose to follow the leader
ship of the United States in these issues
often when they did not approve. This is normal
in higher politics. 14

Because of the influence and pressure exerted by the

United States, Canadian governments are compelled to accept

American strategic doctrines with all of their consequences;

that is, military equipment and defence commitments. To

illustrate, when the Royal Canadian Air Force accepted the

task of a strike-reconnaissance role in Europe the CF-I04

Starfighter had to be re-equipped to carry a payload of

nuclear weapons. This role lasted for ten years, from 1962

to 1972, at which time the Trudeau government decided to

abandon this nuclear role--the cost for Canadian taxpayers of

the decade-long task was estimated to be approximately $2 bil-

lion. Once this task was abolished the Starfighters were

adapted to fulfill a new task of providi~g ground support; a

role the CF-I04 was not designed to perform capably. The

decision to procure the nuclear weapons was not based solely

on the strategic thinking of National Defence officials in

Ottawa but was substantially influenced by the military

establishment in washington. IS This appears to be the price

Canadian governments must pay in order to protect themselves

from retaliation: "There have been a sufficient number of

times when we so feared its [retaliation] possibility that
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"the threat of retaliation has conditioned government attitudes

, 1 t' 'd't ,,161ntogenera lml 1 y.

The close relationship between the united States and

Canada is not simply a result of common defence interests but

also a result of the extensive economic partnership that has

developed. The relationship between the two countries has,

~furthermore, been greatly reinforced by the fact that they

share certain societal and cultural traits. 17 The most sig-

nificant aspect of this close relationship is the possible

economic retaliation that the United States could impose on
"

Canada if any Canadian government did something in defence

issues which was completely "out of tune" with American

interests. As David Lewis commented at the 1969 New Democratic

Party convention in Winnipeg:

The facts of foreign control in Canada are stark
and threatening. The rising rate of takeovers,
the growth of foreign ownership in many of our
major industrles, the imposition of foreign
laws on Canadian subsidiaries, and Canada's
increasing dependence on American markets and
practices have placed unacceptable limits on
our freedom to pursue independent policies
for the welfare of the Canadian peop1e. 18

A second aspect of the economic relationship between

the two countries that is concerned directly with defence

questions developed with the demise of the Arrow project.

The cancellation of the Arrow led to an increasing closeness

of United States-Canada defence arrangements thus maturing a

process started years earlier. The maturation of this process

was reached in 1963 with the signing of the U.S.-Canada Defence
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Production Sharing Arrangement. The Sharing Arrangement played

a significant role in Canada's decision to purchase the Aurora

from the Lockheed Corporation of California.

Due to the close relationship between Canada and the

United States Canadian governments have operated on the basic

premise that friendly relations with Washington must be main

tained "because the United States could injure Canada, even

unintentionally, mor~ easily and extensively than any country."19

The fact that relations with Washington is of prime importance

to Canadian governments is best exemplified by showing how

Pierre Trudeau handled this issue. Though Trudeau had little

personal interest in foreign affairs he insisted that relations

with the United States be classified as a "first category"

interest and he further insisted that negotiations on any

particular issue dealing with the American-Canadian relationship

be handled personally by him or through his office. 20 In lieu

of the above-discussion, it can be deduced that a fact of life

for Canadian policyrnakers is the overwhe~ming presence of the

United States.

Alliance Commitments

When NATO was formed on 4 April, 1949, it was regarded

as "a confession and a response"--it was " a confession of the

constitutional inability of the United Nations to achieve its

avowed main purpose of maintaining world order ... [and] a

response to the insiduous attempts of the Soviet Union to gain
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the fruits of another major war by all measures short of open

war with the western Powers.,,2l Soviet activities in the

United Nations' Security Council (where, from a western per-

spective, the Soviets openly abused their veto privileges)

greatly influenced western leaders to believe that the United

Nations would not be able to maintain stability in" the inter-

C'national community. This assumption was reinforced in February

1948 by the communist coup d'etat in Czechoslovakia. Further-

more, by 1948, the Soviet Union controlled Eastern Europe; it

was threatening to takeover Finland and the Soviets were,

also, eyeing Greece and Italy. Thus the fear of an aggressive

and expansionist-minded U.S.S.R. was very real in the minds of

t I , k 22 Tho f "f 0 • ,wes ern po 1CYffia ers. . 1S ear 0 commun1st expans1on1sm

~ also engulfed Ottawa. As Louis St. Laurent said "totalitarian

Communist aggression constitutes a direct and immediate threat

to every democratic country, including Canada. ,,23 However,

Canadian membership in NATO served another useful purpose. It

involved Canada in a multilateral alliance rather than simply

a bilateral arrangement with the United States in which Canada

would be totally dominated. 24 As one Canadian official stated

"with fifteen people in the bed you are less likely to be

. 25
raped." In addition, the North Atlantic alliance would bring

together the two centres of Canada's past external interests,

the United States and Britain. 26 Yet, membership in NATO

creates constraints on any Canadian government's freedom of

action in defence matters:
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For Canada, th~refore, principles of strategic
doctrine, main roles for armed forces, and
general weapons requirements are set within.
the ... alliance context by consultation and
negotiation. Canadian perspectives, interests,
priorities, and capabilities are filtered
through the prisms of other alliance members
perspectives, interests, priorities, and
capabilities. 27

The pressures on Canadian policymakers that emanate

Cfrom alliance membership comes from the fact that a small power

joins an alliance largely as a result of fear from an external

threat. Alliances are created when an external threat has

been identified by a number of states. It is an external

threat that causes nation-states to join forces rather than

28their national strength or weakness. Therefore, a secondary

power is likely to align with a group of states for security

~.. reasons yet it must pay a high cost "where the quest for pro-

tection and insurance is successful a price must normally be

paid in terms of sacrifice of autonomy in the control of

natural resources and loss of freedom of political manoeuvre

and choice.,,29 Hence political initiatives of a small

alliance member must be forfeited in favour of group goals.

These group goals are determined primarily by the dominant

nations because of their ability to ensure the security of

the others.

As a result of accepting group goals, a junior partner

forsakes much of its ability to determine its own defence

questions according to its own particular security needs.

Beyond the dominance acquired through the control of security!

, '
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the dominant members of the alli.ance can quite often ensure

that their allies will conform to their desires through

. ( I . f h' I .) 30 h d .coerCl0n rare y, 1 ever, p YSlca coercl0n. . T e omlnant

members are able to induce subtly the junior members to "go

along." Economic coercion is a likely method since, beyond

the threat of an external force, the most sensible justifica-

tion for a small state to join a military alliance is the

potential for economic benefits that will accrue from member-

ship. Small states are especially vulnerable to economic

coercion because of their "high degree of reliance on foreign

markets and on foreign sources of supply" thus making it

31"particularly vulnerable to economic pressures." There is

another fact of life for the junior members of an alliance.

~here members quite often only want to or are only capable

of providing a marginal amount of their nation-staters re-

sources for national defence which quite naturally causes a

decline in the capabilities of their armed forces and "a

growing obsolescence of equipment. II Yet they must accept the

fact that the dominant members in the alliance will only be

obliging to them in terms of the economic benefits of alliance

membership if the junior member provides the alliance with

substantial military resources. 32 As a result of the above

discussion defence decisions arrived at by Canadian policy-

makers must be influenced by Canada's membership in NATO.
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"The Economic Factor

It is extremely difficult and cost1y--in fact, it is

nearly impossible--for a small state to provide through its

own efforts an abie and modern military establishment via a

domestic defence industry. The day of reckoning for the

Canadian government occurred over the production in Canada of

the CF-I05 Arrow jet aircraft, the proposed successor to the

obsolete CF-IOO. The story of the Arrow provides an excellent

illustration of the difficulties of Canadian defence produc-

"
t10n for Canadian defence requirements.

The Canadian government initially provided money in

May 1953 to finance design studies for the replacement; in

December of the same year the Canadian government authorized

the allocation of funds for the research and development of

t t ' f 33wo pro otype a1r rames. It was the government's hope that

the Arrow would be ready by 1958 for use by the CAF at an

expected cost per aircraft of between $1.5 million and $2 mil-

lion. It was the government's original ~lan that of the four

elements that go into aircraft production: airframe, engine,

fire control system, and weapon, that only the airframe would

be solely developed in Canada. However, by 1957 three of the

four components were being designed and developed in Canada

and the fourth--the fire control system--was being designed

in the United States yet it was being financed by Canadian

funds. 34 It was at this time that opposition parties and even

some government members began to question the viability of
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the'Arrow program because of its increasing cost and the

assumption that at the Arrow's completion it would be inef-

fective in the rapidly changing strategic situation in the

international arena.

When the Progressive Conservative government of John

Diefenbaker came to power in June 1957 it was faced with a

major decision: "to produce or discontinue the development

of the CF-105 Arrow j.et aircraft.,,35 In an attempt to keep the

,project alive the Diefenbaker government made an effort to

secure contracts for the procurement of the Arrow from both

Great Britain and the United States. However, both of these

countries showed little or no interest in such a purchase.

Therefore, due to rising costs, fear of obsolescence, and the

failure of securing contracts the prime minister in February

1958 announced to the House of Commons that his government was

concluding all contracts pertaining to the development and

production of the Arrow. Canada "could no longer pay the price

which advancing technology exacted to re~ain a producer of
. 36

the more sophisticated military equipment."

David Vital in The Inequality of States identifies

four components of defence production which clarify how

difficult it is for a state--other than a superpower--to

maintain a viable domestic defence industry:

(i) the rising prime cost and technical com
plexity of high-grade weapons systems;

(ii) the rising absolute and proportionate
cost of research and development;
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(iii) the rising optimum scale of production
of modern weapons; and

(iv) the high element of risk and uncertainty
that attaches to the process of design,
production, and employment as a whole. 3 ?

~hus, for a minor state "a wholly or even predominantly autono~

mous supply of weapons ... [is] out of the question.,,38

. Canada, like most states in the international arena,

does not have unlimited funds for the satisfaction of.defence

requirements and the procurement of military equipment. There

are pressures emanating from various sectors in society for

. government spending; most of these are represented at the bur-

eaucratic level in the federal government by departments

(i.e., on behalf of domestic constituencies). Hence, the

Department of National Defence (DND) must compete with other

Hdepartments for the allocation of monies. Yet DND will find

itself in a difficult position in times of peace. As a

'result Canadian defence needs must be tempered by economic

boundaries.

Hugh Macdonald characterizes this as the government's

budgetary requirements. Macdonald explains:

For any particular procurement programme, such
a requirement will specify ... a monetary upper
limit, a set of cash flow restraints, and a set
of demands relating to numbers, ancillary
equipment, training, munitions~ infra-structure
costs, and taxes and premiums. J9

In addition, the Trudeau government hoped to lessen the costs

of these purchases by insisting that contract holders provide

Canada with industrial b nef'ts: Industrial benefits are
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different than budgetary requirements:

benefit requirements are predicated upon the
offshore flows of procurement funds, rather
than their magnitude; and benefit objectives
are being consciously ... related to such
other policies as stimulating research and
development, seeking advanced technology
transfers, developing a broad based industrial

. strategy, and using government capital pro
curement as an instrument of macro-economic
management in export development, regional
development, location of industry, and other
policies. 40

The importance of tie economic factor in procurement

decisions pertains to: the monies available for equipment;
"

its influence as a shaper of the type of equipment acquired;

and, as a partial determinant of where the equipment will be

purchased.

~ Policy, Program, and Procurement - The Canadian Situation

When Pierre Trudeau became prime minister in 1968 he

wished to see a re-adjustment in the focus of Canadian defence

policy. Consequently, he initiated a defence policy debate

that lasted two years. The culmination 'of the debate occurred

with the government's publication of its defence White Paper.

Defence in the 70s served as the declared defence policy of

the Trudeau government throughout its years in power. The

doctLTIlent relfected the "from the inside out" analysis of

defence issues by government policymakers which provided the

White Paper with a very nationalistic tone. 4l Defence in the

70s changed the focus of concern of the CAF from primarily

military roles to a new concentration on quasi-military and
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non~military tasks. This change was principally the result

~of Trudeau's negative attitude regarding the value of the

military establishment in general and of NATO in particular. 42

In April 1969 the prime minister stated:

We feel that Europe, 20 years after the establish
ment of NATO, can defend itself better, and we
hope that NATO's European member countries, with
the support of the United States and Canada can
reach some agreement with the Warsaw Pact countries
to de-escalate the present tension. For our part,
we are not advocating a reduction of NATO's
military strength, although we hope that this
may become possible, but a read~ustment of
commitments among NATO members. 3

Compare this with the intent of earlier Canadian policy-

makers to embody Canadian defence policy in collective defence

measures. The 1964 defence White Paper mirrored this desire:

(i) Collective Measures for maintenance of peace
and security as embodied in the Charter of
the United Nations, including the search for
balanced and controlled disarmament~

(ii) Collective Defence as embodied in the North
Atlantic Treaty~

(iii) Partnership with the United States in the
defence of North Arnerica~

(iv) National Measures to dischargeresponsi
bility for the security and protection of
Canada. 44

A second factor that caused the realignment of Canadian

defence policy was the increasing economic pressure on the

government dictated by the Canadian public's desire for improved

social policies. Other government departments were deemed of

more importance than National Defence by the Trudeau govern-

ment and! therefore! received a greater share of the total
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. 45
budget. These two internal factors--Trudeau's anti-

military predilections and National Defence's losing battle

in the competition over the allocation of resources--deter-

mined, to a great extent, the shape of Defence in the 70s.

Any future government defence program and procurement choices

should have emphasized the government's first defence priority:

the surveillance of our own territory and coastline, i.e., the

protection of our sovereignty.

In the four ensuing years DND was viewed with declin-

ing interest by the Trudeau government. In fact one observer

maintained that a substantial amount of tokenism carne to rule

Canada's defence policy in this period. 46 An atmosphere of

financial crisis hung heavily over DND and CAF. As a result

tht CAF found it increasingly difficult to competently under-

take the tasks designated for it to fulfill.

Nevertheless, a day of reckoning occurred for the

Trudeau government. Canada's two major allies--the United

States and the European members of NATO~-began to persuade

Canada to upgrade its contribution. to NATO as a measure of

response to the Soviet Union's military build-up in Eastern

Europe. The Canadian government succombed to this pressure.

In late 1975 the Canadian government announced a

$8.5 billion modernization program to re-equip the CAF. This

decision followed closely on the heels of the 1974 Defence

Structure Review. This review was established to determine

a basis on which future defence procurement plans could be
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created. It did not question the basic priorities established

in the 1971 White Paper. However, unlike policy the program

had not been developed in a constraint free setting.

While the decision to procure a replacement for the

Argus fleet came from a policy determination, the aircraft

chosen as the replacement--the CP-140 Aurora--was not primarily

~equipped to fulfill the 1971 defence priorities. R.B. Byers

contends that: "While the role of the Aurora will be multi-

varied, its primary tasks seem to be that of ASW anti-submarine

warfare within the NATO context.,,47 The reason for this

situation was the pressure "exerted on the Canadian government

by the u.s. government. The U.S. wanted Canada to maintain

a viable ASW capability and, furthermore, Washington wanted

to redress the imbalance that existed in the U.S.-Canada

Defence Production Sharing Arrangement. The procurement of

the Aurora from the Lockheed Corporation by the Canadian

"government satisfied these two U.S. objectives. The other

factor that shaped the Trudeau government's decision was

its desire to achieve substantial industrial benefits from

the purchase of the Argus replacement.

The procurement of a main battle tank in 1976 by the

Trudeau government did not emanate from a policy decision.

Defence in the 70s questionned Canada's participation in the

armour role within the NATO formation and, in fact, the White

Paper called for a reconfiguration of Canada's land forces.

The decision to procure a main battle tank came from a
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program determination. Though the 1975 defence program

--placated Canada's NATO allies regarding Ottawa's commitment

to the alliance, Canada had to provide concrete evidence of

this recommitment if the government expected to formalize

an economic relationship with the European Economic Community.

This evidence was provided by the procur~ent of 128 Leopard

I main battle tanks from Krauss-Maffei of West Germany. In-

dustrial benefits only played a minor role in determining the

Canadian policymakers' decision. Like the Aurora, the Leopard

~ will be deployed within the context of the North Atlantic

alliance: "The Leopard will replace the Centurion and will

enable Canada to make some contribution to the NATO land

. . ,,48contlngent ln Europe.

Purpose and Argument

Thus the central purpose of this thesis is to show

that the Trudeau government's decisions to procure the CP-l40

and the Leopard I ultimately, by the end of the 1970s, changed

the face of Canadian defence policy. Hugh Macdonald states

that equipment defines policy because "equipment procurement ..•

leads to a specific defence structure which more or less

determines military options and policy options. ,,49 In addi-

tion, defence policy is the result of three components:

declarations, capabilities, and actions. 50 Declarations will

be of little relevance if a nation-state's armed forces has

capabilities and actions (determined by the equipment on
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hand) diametrically opposed to the declared policy. This

appears to be the case on an examination of both the Aurora

and Leopard I. The procurement of the Aurora and the Leopard

suggest a recommitment to NATO by the Trudeau government and

a decline in the importance of the sovereignty role for the CAF.

For example, the decision to procure the Aurora as a replace-

ment for the Argus maritime patrol aircraft was sensible and

appropriate if the government seriously hoped to adequately

fulfill the sovereignty role. However, the Aurora will be

equipped to suit the role outlined by NATO for Canada to

carry out: ASW. This situation evolved because while policy

was designed in a constraint free setting both program and

procurement--the second and third stages of the three way

relationship--were largely shaped by the setting. This changed

the face of Canadian defence policy by the end of the decade.

As Colin Gray states "to misquote Napoleon, pclitics (and

economics) is to military matters as three to one.,,5l

Method and Data

The author will employ an analytical case study

approach to substantiate the argument that, by the end of

the 1970s, procurement decisions of the Trudeau government

changed the face of Canadian defence policy. The two pro-

curement decisions employed in this study will be the CP-140

Aurora long-range patrol aircraft and the Leopard I main

battle .L.. __ '_

l-UUJ\. •
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Three main sources were used in this study: primary,

secondary, and interviews. Primary sources, including news

papers, relevant White Papers, House of Commons Debates,

Standing Committee on External Affairs and National Defence

proceedings, and Statements and Speeches, were useful in that

they outlined the official government position and helped to

~identify the factors that influenced the procurement decisions.

Anyone writing on any aspect of Canadian defence

policy must be grateful to Colin S. Gray and Roddick B. Byers

who are not only prolific but perceptive authors writing on

Canadian defence issues. These two writers, along with others,

provided much-needed background information.

Interviews were valuable because they helped to sub-

~ stantiate much of the information gathered from newspaper

articles. The interviews included a joint interview with

two desk level officiels in the Department of External

Affairs, and interviews with officials from the Department

of National Defence and Supply and Servi~es in both the

Aurora and Leopard Project Offices. The interviews were

unstructured in that questions were asked of the officials

but they were free to discuss any issues they believed were

important.
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CHAPTER II

THE DECLINE OF THE CAF

This chapter has a two-fold purpose. First, it explains

the official defence policy of the Trudeau government, as

espoused in Defence in the 70s--the administration's White

Paper on defence. Second, the chapter provides a discussion

of how Pierre Trudeau and a number of his cabinet ministers

viewed National Defence as a secondary ministry which was

reflected by the budgetary restraints placed on National

Defence. This ultimately had the effect of weakening the

operational capabilities of the Canadian Forces. This survey

of the decline in importance of National Defence between 1968

and 1974 sets the stage for the discussion--provided in subse-

·quent chapters--of the change in status of DND that took place

in 1975 and why it occurred.

The Official Government Position

In 1971, the Trudeau government pUblished Defence in

the 70s. A White Paper has a number of functions which can

range from clearly establishing what government policy is to

serving a pUblic relations or educational role. l A defence

White Paper can "serve as an official government statement of

defence objectives" thus providing the armed forces with a

setting in which it can fulfill it prescribed duties, it

25
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provides an analysis of a government's perception of the state

of both the international arena and the home front; it estab-

lishes the equipment requirements of the military if it is to

carry out its roles and; it, too, can serve a public relations

and educational function. 2

This section will contain a discussion of the official

position of the Trudeau government with regards to defence

policy as explicated through the use of government documents,

such as White Papers, and statements of pertinent government

policymakers. This examination, in addition to exposing the

. government's official position, provides background for the

forthcoming discussion on the decline of the CAF. Perhaps,

more importantly, it sets the stage for an analysis, in later

chapters, about the implications and consequences of Canada's

procurement of the Aurora and Leopard I.

Pierre Trudeau in 1969 laid out what w0ald be entailed

in his government's White Paper despite the fact that the

document's publication was two years away. In a statement to

the press in April, 1969, the prime minister "rejected any

suggestion that Canada assume a non-aligned or neutral role

in world affairs.,,3 Nevertheless, one week later he dis-

cussed the changing requirements of Canadian defence policy

as the world journeyed into the 1970s. He stated: We're

beginning to realize that we're not a one-ocean country, not

an Atlantic country, not even a two-ocean country, an

Atlantic and a Pacific. 4three-..ocean country.1I
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Trudeau continued, "wetre beginning to realize that in

the Arctic Canadian interests are very great and that there

are not only ice and barren lands up there but that there is

oil and there are minerals and there is untold wealth."S

Finally, he maintained that NATO must not continue to be our

central defence priority and that Canadian defence policy

~7··

should have as its first priority "the protection of Canada's

sovereignty. ,,6

Trudeau appeared to be more concerned about the threats

to Canadian independence and sovereignty from below the 49th

parallel than from the Eastern bloc. 7 He expressed his con-

cern to a gathering of Queen's University students when he

talked to them of the civil disorder that could spread into

canada. 8 Trudeau said he was "less worried about what will

happen over the Berlin Wall than about what might happen in

Chicago or in some of Jur own great cities."9 However, he did

not feel that Canada had no place in collective organizations.

As he said to an audience of University 9f Manitoba students:

"I think most of the informed Canadians I have discussed with,

move in some form of collective security."lO Yet he claimed

he was com..-rnitted to withdrawing "a lot of our forces" from

11Europe.

When the White Paper was eventually published in 1971,

it incorporated the views expounded by Trudeau in the previous

two years. The priorities laid down were:

i1 \
\ ... , the surveillance of our _'r.T_ 4-_~_~ +- __"'.,.

VVYlJ. \,..C.L.L.J.. '-V.L::L and
coast-line, i.e., the protection of our
sovereignty;
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(ii) the defence of North America in co
operation with u.s. forces;

(iii) the fulfillment of such NATO commitments
as may be agreed upon; and

(iv) the performance of such international
peacekeeping roles as we may from time
to time assume. 12

This new statement represented a major change from the priori-

ties that Canadian governments had followed in the 1950s and

1960s which stressed ~anada's membership in collective arrange-

ments. The 1964 defence White Paper made this clear: "the

obj ectives •••:. are to preserve the peace by supporting collec-

tive defence measures to deter military aggression; to support

Canadian foreign policy, including that arising out of our

participation in the international organizations ... ,,13

Defence in the 70s continued throughout Trudeau's

'years in power to be his government's authoritative document on

d f I
, 14

e ence po lCY. Canadian defence minister James Richardson,

speaking in January, 1975 at the 38th Annual Conference of

Defence Associations said that the roles .of the Canadian

military were the same as those "first set out in the White

paper.,,15 Eleven months later in a speech in the House of

Commons Richardson stated that:

The Government has confirmed the four priority
roles of the Department of National Defence,
which are: first of all, a commitment to the
defence, security and sovereignty of Canada;
secondly, a commitment to the defence of North
America; thirdly, a commitment to collective
security within the NATO alliance; and, fourthly,
a commitment to our country's unique and im~ortant

contribution to international peacekeeping.~6
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These priorities reflect the perceptions of Canadian

policymakers about the state of the international system.

~heir belief was that in the world no immediate threat existed

for Canada except for the possibility of "a catastrophic war

17between the superpowers." In fact, the government basically

assumed that the world was a relatively benign and stable

system. Furthermore, the White Paper acknowledged that Canada

had very few worldwide interests. 18 The new White Paper was

an attempt to look at Canadian defence policy "from the inside

19
out" and to make defence pOlicy "the servant of foreign

policy."20

The White Paper gave the Canadian Armed Forces three

roles: military, quasi-military, and non-military.2l For

the armed forces a military role entails the principle that

-the use of force, in either NATO or NORAD, "constitutes the

primary purpose of the force." To fulfill a quasi-military

task the military may be expected to use the application of

force. Yet this is not usually the case-(for example, such

tasks would include "surveillance and control, internal

security, and peace observation"}. Finally, in non-military

roles the application of force is unnecessary and, in fact,

such tasks can be accomplished just as competently by non-

'l't " . 22m1 1 ary organ1zatlons or agencles.

The four priorities listed in Defence in the 70s con-

firmed that the new focus of Canada's defence policy would be

domestic and, as a result, the Trudeau government was more
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concerned to see the CAF fulfill quasi-military and non-

'1' k 23m~ ~tary tas s. Thus, the CAF would have the job-of pro-

tecting Canada's sovereignty by intensifying efforts to detect

and investigate foreign intrusions in Canadian waters, airspace,

and land space. 24 In addition, the forces would be asked- to

assist "development in the civil sector, particularly- in remote

.,. . 25
'; regions" because the forces have the skills and resources

which "provide Canada with a resource which may be used to

carry out essentially non-military projects of high priority

and importance to national development.,,26 Furthermore, the

White Paper contended that Canada's military must be "able to

cope effectively with any future resort to disruption, intimi-

dation and violence as weapons of political action" (the

~ Quebec crisis of October 1970, for example) .27 This situation

-led J.L. Granatstein to suggest that the CAP would become

little more than a "g10rified gendarmerie nationale.,,28 As a

result of the roles designed for the CAF to carry out the

equipment needed to fulfill these tasks r.equired the "main-

tenance of a relatively balanced, general-purpose force,"

.whereas, if NATO had remained as the first priority there

would be the need for more-specialized equipment. 29

Before the White Paper was published, defence minister

Donald Macdonald, discussed the equipment requirements of the

CAF: " .•. we're currently on a plateau insofar as military

equipment acquisition is concerned, but within a year or so

we're going to have to either wind up some of the major
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obligations, or acquire fresh equipment ... 30 He added,

"••• if we decide that we are going to build up this sur-

vei1lance capability, over land and over sea, then we're

31·. talking about the acquisition of some expensive equipment."

Defence in the 70s made a number of comments regarding the type

of equipment the CAP required.

The White Paper was concerned with both the shape of

the armed forces and, ~ore specifically, the future of the

Centurion tank:

The GOvernment has decided that the land force
should be reconfigured to give it the high
degree of mobility needed for tactical re
connaissance missions in a Central Region
reserve role. The Centurion medium tank will
be retired, since this vehicle is not com
patible with Canada-based forces and does not
possess adequate mobility. In its place a
light, tracked, direct-fire support vehicle
will be acquired as one of the main items
of equipment. This vehicle which is air
portable, will be introduced later into combat
groups in Canada. The result will be enhanced
compatibility of Canadian and European based
forces, and a lighter more mobile land force
capable of a wide range of missions. 32

In addition, the White Paper downp1ayed the most important role

Canada carried out in the NATO formation:

Although an anti-submarine warfare (ASW)
capability will be maintained as part of the
general purpose forces, the present degree

. of emphasis on anti-submarine warfare
directed against submarine-launched ball
istic missiles (SLBMs) will be reduced in
favour of other maritime roles. It is
therefore sensible to design a general
purpose capability for Canada's maritime
forces. This policy will take a long time
to implement fully because of the life of
current eq~ipment, but it will govern both
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the acquisition of new equipment for the
maritime torces, and where applicable)
modifications to existing equipment. 3

Defence in the 70s was designed by Canadian government

policymakers to provide a framework in which specific Canadian

interests could be satisfied. The White Paper was highly

'nationalist intone: the emphasis on the North, national develop-

ment, and the protection of Canada all underscore this. Yet

it should be acknowledged that Canada's decision to maintain

forces in Europe, though at a greatly reduced rate, helped to

alleviate the concern of Canada's allies. Nevertheless, Defence

in the 70s can be characterized as a document that put Canadian

concerns above those of Canada-in-alliance.

One must wonder then why the Aurora and Leopard were

purchased ata time when government officials were reaffirming

the 1971 defence priorities. Both of these pieces of equipment

were designed to fulfill certain military tasks--tasks deemed

important by external factors--that were given little considera-

tion in the White Paper. This inabilitY,to operationalize

stated government priorities signifies Canada's lack of

freedom of action in defence matters due to external contraints.

The "Voice" of Government

The reduction in the military tasks of the Canadian

forces substantially reflected the personal beliefs of Prime

Minister Trudeau who felt that the Western world had little to

fear from the Cowmunist bloc. Thus, he envisioned that the
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roles of the CAF should be more closely oriented to the domestic

environment. In addition, increasing levels of foreign aid were

perceived as a more productive method of solidifying world

stability rather than extensive support of a military organiza-

tion (NATO) constructed to combat a military threat that .Trudeau

no longer felt existed. These anti-military feeling~ of Trudeau's

~were echoed by several of his cabinet ministers. This dis-

interest in "things military" was reflected by the rapid turn-

over of defence ministers during the Trudeau administration.

Finally, the decline of the armed forces was a result of the
"

competition among government departments for the alloca-

tion of resources. In a period of budgetary restraint, social

policies were deemed of more relevance than maintaining a

viable Canadian military establishment: between 1968 and 1975

DND became a second-level ministry.

Pierre Trudeau

Pierre Trudeau was born into a generation quite dif-

ferent from any that had provided Canada 'with its previous

34leaders. With his rejection of service in the armed

forces during World War II--like many of his francophone

brothers--Trudeau developed no personal experience with the

military. 35 This, it could be argued, negatively tinted his

future vision of the importance of the military. Allan

McKinnon, Progressive Conservative member of Parliament for

Victoria, quoted Trudeau in the House of Commons: "I would
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like to have generals looking at our whole military machine

and saying You know this is not really important today.,,36

To the prime minister the major tasks that faced his new

administration in 1968 were the problems that existed within

Canada. As Harold Von Riekhoff suggests, Trudeau, despite

his world travels as a young man, never seemed to develop a

strong appetite for international affairs; "his interests
. 37

were more cultural,and anthropological."

The first evidence of Trudeau's questionning of Canada's

participation in military organizations appeared during the

1968 election campaign. Trudeau stated during a session with

the media on 29 July 1968: "We weren't contemplating pulling

out of NATO politically or economically or socially; but our

'l't ' 1 t" 'II d 'd' ,,38·m~ ~ ary ~nvo vemen ~n lt was Stl un er conSl eratlon.

Approximately a year later, Trudeau was continuing his analysis

of Canada's membership in NATO. This time he commented on

the damaging repercussions of Canada's alignment in the North

Atlantic alliance. During a speech in Calgary on l2 April 1969,

the prime minister stated that he felt Canadian foreign policy

was being solely determined by our defence policy:

NATO had in reality determined illl of our de
fence policy. We had no defence policy, so to
speak, except that of NATO. And our defence
policy had determined all of our foreign policy.
And we have no foreign policy of any importance
except that which flowed from NATO. And this is
a false perspective for any country. It is a
false perspective to have a military alliance
determine your foreign policy. It should be
your foreign policy which determines your
military. 39
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In addition, Canada's membership in the North Atlantic

alliance was further called into question by Trudeau because

of his lack of belief in the utility of maintaining two opposing

military blocs: NATO and the Warsaw Pact. He based his views

on the notion that "There has been a perceptible detente in

East-West relations.,,40 For the prime minister if there was

a need for NATO the situation in the late 1960s was far dif-

ferent than that which existed at the time of NATO's creation;

i.e., the Europeans no longer required the assistance of Canada's

d f 'b' 41 d 'de ence contrl utlons. Tru eau sal:

Perhaps the major development affecting NATO in
Europe since the Organization was founded is the
magnificent recovery of the economic strength of
Western Europe. There has been a very great
change in the ability of European countries them
selves to provide necessary conventional defence
~orces and4~rmaments to be deployed by the alliance
ln Europe. .

The prime minister believed that Canada's efforts in

assisting the maintenance of world stability could be accomp-

lished through a substantial reduction in Canadian defence

expenditures with the savings from this being transferred to

foreign aid thus increasing our contribution in this area.

In terms of military equipment for the CAF it was the belief

of one commentator that the "no tanks" edicts of the 'l'rudeau

. government in 1973 and 1974 came directly from the Prime

Minister's office. It was his contention that part of the

reason for these edicts was that Trudeau considered tanks

offensive weapons and therefore they should not be part of
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the Canadian arsenal. 43 Further evidence that Pierre Trudeau

negatively viewed the usefulness, particularly of the military.

establishment in Canada and of anythings military, in general,

is provided by his government's reaction to the Czechoslovakia

crisis. This will be discussed below.

The Trudeau Cabinet
.~,

::

Three factors are important in assessing the opinions

of the Trudeau cabinet towards the relevance of the CAF to the

maintenance of peace. First, Colin Gray argues that cabinet

ministers tend to believe that the majority of Canadians are

not,interested in defence policy.44 Second, it is extremely

difficult for the cabinet ministers to believe that Canada is

~. in danger from an external military threat which Canada could

defend against on its own. Finally, any military alliance

that Canada belongs to is in no greater danger if Canada with-

d 't 'I' 'b . 45raws 1 s ml ltary contrl utlon.

Cabinet ministers' feelings about DND can be best seen

from statements made, during the defence review debate which

preceded the pUblication of Defence in the 70s. The most

outspoken ministers were Eric Kierans, Leo Cadieux, Mitchell

Sharp and Donald Macdonald.

The most critical opponent of National Defence was

Postmaster General Eric Kierans. Some of Kieran's comments

mirrored the opinions of his leader. In January, 1969, at

a meeting of the Nanaimo-Cowichan-The Islands Liberal Association
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Kierans prefaced his comments on NATO with these remarks:

Of all the nations in the world, Canada possesses
the most freedom to make new choices and enter
upon new directions ...We have no enemies'and we
are not as determined by the choices, ideologies
and past as others. 46

He continued by saying that:

We are living in a different world. Nuclear
capability and Apollo 8 have both shown how
small this earth really is .... Our political
attitudes and institutions have to be examined
and criticized in the glare of naked nuclear
power. NATO is one such institution. 47

He had this comment on NATO:

NATO mayor may not have been the appropriate
answer to a particular threat in 1948. As a
continuing institution, it is something
else again. Instead of a genuine deterrent
against a genuine threat, it has become [a]
self-justifying deterrent against a non-existent
military threat. NATO's existence guarantees
that of the Warsaw Pact, each needs the exist
ence of the other to justify its own existence. 48

Kierans had other visions for Canada: III'd like to think that

the future image of our country will be based more on foreign

aid, less on defence. 1I49 Thus it was imperative that Canada

make a shift "from tanks and planes to school buses and scholar

Ship.II S0 Furthermore, during the defence review debate Kierans,

along with Donald Macdonald and James Richardson, with the

,assistance of John Holmes, Director of the Canadian Institute

of International Affairs, arranged a conference in Toronto

in May of 1969. The goal of the conference was to "bolster

the case for cabinet advocates of [Canada's] withdrawal from

'NATO or of a reduced rate."Sl
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Defence minister Leo Cadieux and Secretary of State

for External Affairs Mitchell Sharp were the two strongest

advocates in the federai cabinet for Canada retaining its

membership in NATO. In December, 1968, Cadieux emphasized

the significance of NATO to Canada:

.~ ...,

"

The major threat to the security of Canada and
the Canadian people co~es from the prospect
of an intercontinental nuclear exchange arising
out of a conflict of interest or of ideology
between the super-powers. The forum where
super-power interests most closely impinge on
each other is Europe, hence Europe is the
geographical region where Canada's security
is most in jeopardy. Thus, Canada's security
is very closely interlocked with the security
of Europe. 52

In addition, because Canada was geographically vulnerable,

Cadieux felt it was necessary that Canada maintain a high

military posture. To him Canada's first defence priority was

lito contribute directly to the security of canada. 1I53 Even

before the Soviet Union invaded Czechoslovakia, Cadieux was

stressing the necessity of retaining a collective security

approach because "in spite of the current feeling that there

·is a detente, a lessening of the danger of a confrontation

54with the Eastern countries, the threat is very rea1."

For his part, Sharp contended that he had never heard

a reasonable argument for Canada's withdrawal from the military

organization; secondly, NATO provided a forum in which Canada

could endeavour to influence American policy; and finally,

Europe remained as the area with the greatest potential to

burst out into a major armed conf1ict. 55 As a result, "in
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terms of priority, Europe and developments there must continue

to have a major claim on our energy and attention for some

time to come." 56

It was clear with the decision to reduce Canadian

forces in Europe by half instead of the complete withdrawal

that some had advocated that Cadieux had partial success in

~the battle he waged. Though it is difficult to substantiate

it has been contended by one observer that the price Cadieux

had to pay for this compromise was the freezing of DND's

budget until the Fiscal Year 1972-73 despite the increase in

h h d . h . 57 h 1costs t at t e epartment mlg t experlence. Nevert e ess,

the reduction in Canada's NATO forces provides evidence of

the decline of the military roles designed for the CAF. The

f.. declining stature of National Defence continued into the

1970s.

National Defepce was a lower priority government

department during the Trudeau years as indicated by the rapid

turnover of defence ministers and by th~ type of men who held

the position. When James Richardson was appointed as defence

minister he was the seventh man (including three acting

ministers) to hold this office during the Trudeau administra-

tion. The others included Leo Cadieux, Charles Drury, Donald

Macdonald, Edgar Benson, Jean-Eudes Dube, and Drury again.
58

Of these men Cadieux was the staunchest defender of DND; if

one was to create a hierarchy ranking these defence ministers

according to their support for DND, Richardson would be second

from the top.
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Donald Macdonald was characterized by the media as a

lldove" in the first Trudeau cabinet--where he was Minister

without portfolio--because of his efforts to convince his

colleagues of the need to withdraw, or at least reduce, the

umb f C d ' . d 59n er 0 ana lan troops asslgne to NATO. In fact,

Macdonald had little, or no desire, to become Minister of

National Defence. 60 When he did become Minister he wanted

the CAF to allocate most of its time and resources to community

,work projects and assisting civilian agencies in times of

emergency or' crisis. 6l For Edgar Benson, who became defence

minister in January, 1972, the portfolio was merely a "rest

station" during his journey leading to the acquisition of a

"non-political plum" as his reward for sacrifices and services

while in the duty of the Liberal Party. The "plum" Benson

received was the chairmanship of the Canadian Transport

Commission in September, 1972. 62 Treasury Board President

Drury filled in for the rest of the year in DND. Thus, for

the year 1972, DND, in all practical terms, lacked effective

ministerial leadership. 63

James Richardson came to the department from the

Department of Supply and Services with the belief that "military

64personnel should be used for civilian purposes. II Never-

theless, Richardson made the best of his fate and struggled

diligently to convince his fellow cabinet ministers of the

relevance of his department. However, as one cabinet insider

cow~entedi Richardson was fighting a losing battle: "It isn't



41

easy for him. No one will help him in Cabinet. They have no

time for the armed forces and only Trudeau can help. But

will he?1I 65

The men who were defence ministers were largely

Uninitiated in military procedures and largely ignorant of

defence issues. Only when Barney Danson was appointed to the

portfolio was a man in the position because he wanted to be.

As General J.A. Dextraze confided, III don't have to draw him

[Danson] pictures on the wall ll66 which suggests he had to

for the others. The overall mood of the Trudeau cabinets

regarding both the issue of the Canadian forces and the DND

was perhaps best summed up by the Progressive Conservative

defence critic, Argus Maclean:

It is obvious that the problem ..• of the
Minister in the matter of defence is that
Canadians are ruled, and presumably the
Minister is overruled, by a government
dominated by men whose understanding of
the heavy responsibility in this matter is as
shallow as the cliche II make love not war. 1I67

The Czech Crisis of 1968

The Soviet Union, along with other Warsaw Pact members,

invaded the Dubcek-led regime in Czechoslovakia in 1968 in an

effort to arrest both the liberal reforms introduced by

Dubcek and the loosening of the Communist Party's grip on

power. As a result of this event the United States' Secretary

of State Dean Rusk sent a note to Canadian Secretary of State

for External Affairs; Mitchell Sharp suggesting that Canada
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agree to lI a firm response from the NATO allies to the invasion

of Czechoslovakia. 11
68 On 16 November 1968, the North Atlantic

Council issued a communique which emphasized lithe violability

of the principle ••. that all nations are independent and

that consequently any intervention by one state in the affairs

of another is unlawful." 69 The communique also included the

:nessage that the Soviet Union's actions in Czechoslovakia had

drastically set back the progress of detente. Despite this

strongly-worded rebuke and the earlier suggestion of Dean

Rusk Pierre Trudeau had Mitchell Sharp deliver a message to

the other NATO ministers expressing his belief that it was

imperative that the allies not lIover-react to Soviet actions

in Czechoslovakia. 11
70 Furthermore, before the Council issued

~. the communique Canada joined with Denmark, Belgium, and France

in their opposition to the communique. This led to these

countries being charactsrized as the alliance "doves. 1I7l

Two days after the NATO communique was made public

Trudeau gave his view on his government's. perception of the

rationale behind the Soviet action. The prime minister viewed

the invasion as a Soviet method of keeping their own house

in order and not as an aggressive action directed at the West.

He told the House of Commons that lIit was essential that NATO

should seek, and should be seen seeking, all reasonable

opportunities to resume the dialogue with the Soviet Union

and thus to promote in due course progress toward the peace-

ful settlement of the issues facing Europe.,,72 The only
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dissenting voice in the Canadian cabinet was Cadieux who said:

"The Czechoslovakia affair has demonstrated to all of us the

73importance of a collective approach to defence problems."

The Canadian reaction to the Czechoslovakian crisis, it could

be argued, was indicative of the Trudeau government's benign--

some might term it rose-coloured--view of the Soviet Union's

intentions. Such a view, it could be further argued, con-

tributed to the decline in importance of the CAF during this
";

. d 74
·per~o .

The Federal Cabinet's Budgetary Priorities

In his book, Components of Defense Policy, Davis Bobrow

-notes that: "Men act on the basis of the reality which they

themselves perceive, not on that perceived by others. ,,75 The

fact that the DND "fell from grace" between 1968 and 1975 was

largely a result of Pierre Trudeau's own feelings about the

relevance of the CAF and his opinion of the Canadian public's

view of the military. Trudeau made his views clearly known

during a speech in April, 1969:

Our foreign policy, the one we are defining for
Canada, is also very important for another reason.
Our defence budget as you know is one-sixth of
the total budget. That's a lot of money-$1,800
million for defence. And it's a lot of money
especially when you realize that it's accom
panied by a great deal of uncertainty on the
part of Canadians. There is a tendency in the
past few years, when more money is needed for
housing or more money is needed for social wel
fare legislation, for every form of expenditure
in Canada (a project here, a research grant
there), on the part of individuals, on the part
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of institutions and on the part of provincial
governments, to say to the Federal Govern
ment "Spend less on defence, you'll have
more for this other worthwhile project"
whether it be education or health or housing
or urban growth. There is a tendency on the
part of all Canadians to say "Take it aWa:j
from defence, you will have more money for
the worthwhile things"-implying, I suppose
(and this comes, as I say, from many insti
tutions, and even from provincial governments) ,
that the money we spend on defence is not well
spent .... Its important that we realize that
the sixth of our national budget which is'
spent on defence is not an expenditure which
is accepted by a significant proportion of
the Canadian people. 76

For Trudeau and the majority of his cabinet colleagues

the social and economic problems that faced Canada in the late

1960s and 1970s were far more relevant problems to tackle than

. .' h . b'l' . f h 77malntalnlng t e vla 1 lty 0 t e CAP. The difficulties that

existed between the provincial and federal governments placed

substantial pressure on the federal cabinet to alleviate the

differences by increasing federal spending. 78 ~his, therefore,

created the necessity for financial restraint in the traditional

high-priority (thus high-spending) fields.. The high-level

priorities of this new Liberal administration were programs

79in the areas of bilingualism and regional economic development.

The desire to lessen the differences in average income

levels between the "have and have not" provinces was, for

example, a major goal of the Trudeau government. It was the

Trudeau government that created the Department of Regional

Economic Expansion in 1969. The department's first minister

Jean Marchand--a personal confidant of Trudeau--was one of the
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80most powerful members of the government. The government

believed that a decrease in regional economic disparities might

help to alleviate the national unity crisis because Quebec was

the most-populated of the poor provinces. The importance of

this concept to Trudeau and his closest advisers is shown by

the fact that despite the desire to control federal spending-

~s part of the effort to combat inflation--the cabinet "decided

to increase spending on regional economic development-from a

forecast of $263.2 million in 1970-71 to a proposed $333.3 mil

lion in 1971-72. 81

In addition, some of the policies initiated during the

administration of Lester B. Pearson created immense problems

for the Trudeau government. The Pearson government had imple-

mented a number of shared-cost and other social-security programs

which strained the government's ability to meet the financial

demands of these prograllls because government revenues were not

keeping pace with expenses and inflation. 82 Due to rising

inflation and the Canadian public's demand for social-welfare

programs the Trudeau administration was forced to become very

selective in defining its government priorities. Defence was

not considered to be a priority and, in fact, was considered

to be one area from where funds could be transferred into more

. t d 83
~mpor ant government epartments. Part of the attractive-

ness of halving Canadian troop levels in Europe was the finan-

. 1 . d' d f h' 84c~a sav~ngs er1ve rom t 1S act.

As a result National Defence, according to government
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statistics, became one of the Trudeau administration's minor

or third-level priorities. In 1965, the DND received the

largest percentage of the federal budget but by 1975 it had

fallen to the ranking of fourth; behind Health and Welfare,

economic support and development, and servicing the pUblic

debt. 85 The declining amount of revenues allocated to DND

during the first seven years of Trudeau's government is shown

in Figure I.

Leo Cadieux in 1968 warned quite perceptively of the

possibility of financial constraints that would weaken the DND:

I must sound a warning note. We live in an age
of rising costs, inflationary trends and re
stricted budgets. To improve the situation
the government is implementing necessary fiscal
measures. But the fact remains that unless
my department is afforded considerable financial
relief our defence commitments will be soon in
jeopardy.86

The fear of the Trudeau cabinet was that any budgetary increase

allotted to the DND would set a dangerous precedent for other

departments. An editorial in the Winnipeg Free Press suggests

the repercussions of this on DND. In 197~, James Richardson

commented on the talks he had held with Egyptian soldiers about

their success using a shoulder-fired missile against Israeli

tanks in the 1973 Middle East war. The editorial in the

Winnipeg Free Press contended that:

Pressure is being put on Mr. Richardson to find
an excuse to do away with the tanks, because
their replacement, or even their renovation,
represents an expenditure which has a cabinet
priority far below the payment of welfare
benefits or unemployment cheques. 87
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FIGURE I

Canadian Defence Expenditures as a Percentage of Total
Government Expenditures

1968-1974

.. (in billions of dollars)

FEDERAL DEFENCE AS
EXPENDITURES DEFENCE PERCENTAGE OF

YEAR (TOTAL) EXPENDITURE FEDERAL EXPENDITURE

1968 $9.87 .$1.75 17.7%

1969 $10.77 $1.76 16.3%

1970 $11.93 $1. 79 15.0%

1971 $13.18 $1.82 13.8%

1972 $14.84 $1.90 12.8%

1973 $16.12 $1.98 12.3%

1974 $20.03 $2.23 11.1%

Source: "Canada's Diminishing Armed Forces", U.S. Naval Institute
Proceedings, (September, 1975), p. 41.



48

The financial chains on DND placed it in an extremely

difficult position. While the budgetary al10cation~ to Nation~l

Defence had drastically diminished, the government continued

to demand that the CAF fulfill more and more tasks. General

Dextraze, Chief of the Defence Staff, spoke of the dangers of

such a situation:

But I know that there is no fat left; indeed,
we may have to cut too near the bone in some
aIEas. And so, my position is that unless we
eliminate a major commitment, we cannot pos
sibi1y do our job with few peop1e. 88

The Decline of the CAF-Manpower And Budget

According to the White Paper the defence budget would

be frozen until Fiscal Year 1972-73 and manpower levels of the

CAF would be set at a total personnel level of 83,000. 89 This

left defence minister Leo Cadieux, in a very awkward position.

Unfortunately for the illinister, economic considerations domin-

ated more relevant factors in determining the configuration of

the CAF. One appropriate example may be· the 1969 NATO troop

reduction. In the Canadian case, therefore, the structure of

the armed forces was a result not of clear military and stra-

tegic considerations but, in fact, a compromise in the a1loca-

tion of funds to National Defence.

Not only was DND's budget slashed, but the buying

power of each dollar it received was reduced by inflation.

In Fiscal Year 1961-62 the department's budget totalled $1.6

billion; by 1975 it had reached $2.5 billion. However, the
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purchasing power of the 1961 dollar was far greater than the

purchasing power of the 1975 dollar. The 1975 dollar was

estimated to be worth only 57¢ of the 1961 dollar; thus, in

1961 terms the defence budget·of 1975 was only $1.45 billion. 90

To illustrate the effects inflation had on DND, in

October, 1973 then Defence Minister James Richardson announced

the government's "Modernization and Renewal Program" for the

CAF. According to this program, defence's budget would be

assisted in its fight against inflation through increasing the

department's.budget by seven per cent per year. This program

would continue for a five year period and would commence with

the budget set at $2,143 million as of Fiscal Year 1972-73.

Nevertheless, by the summer of 1974, inflation, having reached

double-digit figures, was not simply negating the yearly

increase set out by the Trudeau administration to combat infla-

tion but, in real terms, DND's budget was steadily decreasing.

-The government's decision in October of the same year to take

away $100 million from the coffers of DND as part of the

administration's battle against inflation exacerbated the

situation further. In sharp contrast, other government depart

ments at this time were given larger budgets at the expense of

National Defence's budget. 9l

Furthermore, the majority of money allocated to DND

was employed to cover operating expenses not capital expendi-

.. tures . In this period, just maintaining the armed forces was

consuming from eighty to ninety per cent of the military



FIGURE II

A Breakdown of National Defence's Budget in Millions of Dollars, 1968-1974

BUDGET YEAR 1968-69 1969-70 1970-71 1971-72 1972-73 1973-74

TOTAL DEFENCE 1,761 1,790 1,818 1,891 1,890 2,212BUDGET

PERSONNEL, OPERATIONS, 1,254 1,295 1,298 1,353 1,457 1,631
-- -------- ----- ----"- -----I-- ----MAINTENANCE 71.3% 72.4% 71.4% 71.6% 77.1% 73.7%

279 257 220 245 148 229
CAPITAL EXPENDITURES -----r-- ---- r---- -- -----1------I-- ----

15.8% 14.3% 12.1% 12.9% 7.8% 10.3%

228 238 300 293 285 352OTHER EXPENDITURES -----r-- -- -- r---- -- -----'------1---- --
(SERVICE PENSIONS, ETC) 12.3% 13.3% 16.5% 15.4% 15.1% 15.9%

DEFENCE BUDGET AS % 2.4% 2.25% 2.1% 2.0% 1. 8% 1. 8%OF GNP

Source: J. Gellner, "Cutting Budget or undercutting defence?,"
Globe and Mail, October 15, 1974.

lT1
o
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. . 92
budget. For example, the military's budget grew between

?Fiscal Years 1972-73 and 1973-74 by approximately $250 million.

However, approximately sixty-five per cent of it was designated

to cover increasing costs--a necessity when the inflation rate

is in the ten per cent range--therefore leaving very little to

. 93
deposit in the capital account, as Figure II shows. . .To spend

~nly one out of every five dollars on capital expenditures can

only lead to equipment obsolescence. Many defence analysts

and experts believe that, at the very minimum, if a country is

to·maintain a modern, well-equipped military establishment it

must spend approximately thirty per cent of all defence costs

'1 d' 94on caplta expen ltures.

The budgetary woes of the Canadian forces led to a pro-

r liferation of National Defence jokes in Ottawa: One such joke

spoke of green-uniformed men going from house-to-house in

Ottawa trying to sell N~tional Defence cookies. 95

During the budget debate in 1974, Richardson acknowledged

to the gathered Members of Parliament tha~ the rate of inflation

was rising so rapidly in Canada that the CAF's budget would be

severely affected. Not only would this limit capital expendi-

tures but it would force the government to make drastic cuts

in the size of the Canadian military establishment as shown in

Figure III. As a result, Richardson advocated a new kind of

armed forces for Canada which would be "a streamlined elite,"

small in number but still maintaining its high-level of effic-

iency~96 The defence minister suggested that the forces' manpower
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FIGURE III

Canadian Military Manpower
1968-1975

(in thousands)
."'!

YEAR TOTAL

1968 101,676

1969 98,340

1970 93,353

1971 89,563.

1972 84,933

1973 82,402

1974 80,199

1975 78,000

Source: From "Canada's Diminishing Armed Forces", U.S. Naval
Institute Proceedings, (September, 1975), p. 42.
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would save enough money so that the government would be able

to increase the resources available for the procurement of new

. t 97equlpmen . However, while the forces' manpower continually

decreased, the resources for capital expenditures did not in-

crease.

The strength of the CAF during the Trudeau government

~unk to a level of 78,000; this understaffed the armed forces

by 5,000, according to the manpower levels fixed by the govern-

mentIs White Paper. The armed forces had beencut back by

9846,000 men from the 1961 total of 126,000. The government

accomplished the force reductions by simply not hiring any

replacements for the 8,000 to 9,000 people who depart the

services each year. 99 What further aggravated the problem of

dim~nishing manpower levels for the CAF was that reductions

were leaving the structure of the armed forces top-heavy;

i.e., too many of the personnel were officers 0nd there was

not enough at the working level. As a result by Fiscal Year

1976-77, there were 12,330 officers to 63,023 from the lower

ranks, a ratio of one officer for every five non-commissioned

officers and privates. lOO Richardson contended that it was

only natural that once the size of the armed forces was re-

duced, the government would delineate some of the tasks the

military were being asked to perform. The cutbacks not only

affected the regular forces but it also had an impact on the

military's reserve or militia strength. In the early 1960s,

The militia totalled approximately 90;000 personnel; yet by
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. 101
the mid-1970s it was only 18,500. Not only were the militia

members reduced but, in addition, a great number of' local

armouries throughout Canada were closed.l0 2

Tasks and Equipment

The CAF has widespread duties to fulfill, especially
~7··

when it is remembered that Canada is second only to the Soviet

U
. . . 103nl0n ln Slze. This makes the job of the armed forces even

more difficult. Canada has jurisdiction over 4 million square

However, with

miles of.the Arctic and Atlantic Oceans and a further 785,000

square miles in the Pacific. Furthermore, Canada has responsi-

bilities under NATO and NORAD for the surveillance of an

dd .. 1 1 8 . 11 . . 1 .flO4a ltl0na . ml lon square ml es 0 ocean.

a declining budget combined with a lack of capital expendutires

. for new equipment the Canadian military found it extremely

d · ff' 1 . t f . 105 I 1 .1 lCU t to carry out 1 s unctlons. t was near y lmpos-

sible to render services to tasks assigned to it by the White

Paper if the government did not provide the necessary equipment.

Canada's 1969 NATO decision not only affected the size

of Canada's contribution to the military alliance but it also

had an impact on the roles the forces were expected to play.

The Trudeau government decided to make the land Brigade group

and the air division into a "co-located land combat group"

comprised of 2,000 men aided by an air-element formed from

three squadrons of CF-I04s. l06 The combined total of troops

of these two groups is 5,000. The Honest John nuclear role of
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the land force was to be withdrawn by 1970 and the Bomarc anti-

aircraft missiles for the air element were to be dismantled by

1972. 107 The new combat formation was designed to be a "light

air-mobile force" and the.air element was to provide a tactical

. t d ' f' 108alr-suppor an reconnalssance unctlon. CF-I04s were

constructed and equipped originally to carry a nuclear "pay-

load' and hence were built to be relatively-fast and only

capable of carrying a~minimal amount of nuclear weapons. On

,.;the other hand, a tactical air-support role requires that the

aircraft employed in this task be comparativeiy slow, be able

to have a high degree of "loiter-time" for the protection of

ground forces and be capable of carrying a far greater pay-

1 d th h C 104 b 'I 109oa an t e F- s were Ul t to carry.

As a result of the 1969 decisions, the Brigade group

was moved from Soest, in Northwest Germany--they were stationed

on part of the strategic central front defensive lines--to

Lahr in Bavaria. Thus the Brigade group is now part of a

reserve line on a secondary front whose task is to ~onfront

Warsaw Pact forces which have broken through NATO's main

110defense. Though the Brigade is well-organized and highly

disciplined there are some inherent problems in its composi

tion. As Brigadier-General Belzile commented, "it is fair to

say that we would have more durability if we had a little more

depth in people, but I am confident we can do our tasks right

now. "Ill A full Brigade usually consists of 5,000 men; the

Canadian Brigade in Europe has only 2,800 men.



56

-To£ulfill conunitments to North American air defence,

the Trudeau government decided to increase the tasks of the

CAF. The administration wanted the armed forces, without u.s.

assistance, to control all Canadian air space. This was a

radical departure from the previous arrangement where Canada

was responsible for the eastern half of the country under the

direction of "22nd Region at North Bay". This increase in

responsibilities suggests the need for increasing both person-

nel and equipment levels. There was a special need to retire

th b 1 C 1 01 d d · t f' h 112e 0 so ete F- s an procure a mo ern ln erceptor- 19 ter.

As part of the II sovereignty and protection" role the

. government expected the CAF to stress defence operations in

the North, i.e., North of 60 degrees of Latitude. The CAF was

expected to make northern sovereignty flights in an effort to

signal to any potential intruder Canada's claim to this ter-

ritory. Beyond this, there were four specific objectives

expected of the forces. They were "contributing to the mainten-

ance of Canadian sovereignty, including surveillance and

reconnaissance; maintaining operationally ready forces capable

of dealing with the situations encountered; providing effective

search and rescue in Canadian territory and making co-operative

contributions in adjacent international areas; and, contribut-

. h d 1 . ,,113 hlng to nort ern eve opment proJects. However, as t e

Conunander of Canadian Forces Northern Region Headquarters,

Brigadier General R.M. Withers stated:
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When evaluating future courses of action, it
must be remembered that practically all our
northern activities are being carried out with
resources which were designed and acquired
for other roles.114

Responsibility to fulfill the sovereignty role was placed

in the hands of the CAF's Maritime Command. The new defence

priorities of the Trudeau administration reflected Canada's

~position as a three-oceans country: the Atlantic, the Pacific

and the Arctic. Maritime Command was given more tasks to

fulfill when the government decided to expand the offshore

limit from three miles to twelve miles and, in addition, with

Canada's membership in 1974 into the International Commission

For The Northwest Fisheries (ICNAF) it required more effort to

control fishing practices by outsiders. The proper equipment

was not purchased to fulfill this task thus Maritime Command

h d t 1 h " h 'II f f' h' 1 115- a 0 emp oy wars 1pS 1n t e surve1 ance 0 1S 1ng vesse s.

The decline of Maritime Command provides an excellent

illustration of the negative consequences of the Trudeau

government's disinterest in the well-being of the CAF. In

1969, Maritime Command had a total personnel level of 17,000

which had at its call for operations seventy-one fixed-wing

aircraft and a fleet of twenty-eight warships. By 1973,

personnel was only 14,000 and was still declining at a rate of

1,000 per year. During July and August, 1974, Maritime Command

received four brand new "ultra-sophisticated Tribal-class

destroyers" yet it was forced to scrap four other vessels

that were still sound. Thus Maritime Command did not make
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any gains. Furthermore, in 1974, the complement of thirty

116three Tracker aircraft was reduced by seventeen. Also on

31 December 1969, the armed forces were directed to scrap the

HMCS Bonaventure--Canada's only aircraft carrier--shortly after

th t h d t $13 'II' f't' h' . 1 117e governmen aspen ml lon on re 1 tlng t lS vesse .

Another example of the government's attempts to cut costs but,

in the process hindering the capabilities of the CAF was the

decision in October ,·'1974 to lay up the submarine Rainbow in

,Esquilnalt, British Columbia, two months ahead of schedule. 118

Maritime Commander Vice-Admiral Douglas S. Boyle was

extremely vocal in criticizing the Liberal government for its

neglect of the CAF. During a visit of twenty members of the

Progressive Conservative party to Halifax Boyle told them

that: "Every time I go down to the States I hang my head in

shame. ,,119 He stated that his command did not have the

financial resources to satisfy all the tasks Maritime Command

was expected to fulfill. Boyle told the Conservative MPs that

his budget was $8.6 million below what the Navy required. 120

As a result, he had to cut back on ships' days at sea by

twenty per year--one hundred and ten to ninety. Furthermore,

the flying time of the air element of Maritime Command was

121reduced from 437 hours per month to 365 hours per month.

Regarding Canada's membership in NATO, Boyle felt that, "If

we cantt put up, then we should shut up.,,122 Boyle acknowledged

that it was his duty to serve his political masters yet he

felt the need to speak out simply because it was "someoneis
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job to inform the Canadian public of what the threat is. 1l123

Perhaps the lowest point reached by the CAF was in

1974 when, as a result of financial cutbacks and inflation,

military operations of the CAF, were severely curtailed.

Each year Canadian forces carry out fleet operations in the

Carribean to acquire necessary practical experience in mili

tary manoeuvres. The armed services were directed by National

Defence to cancel the event in order to save money. The

cancellation saved the fleet a combined three hundred and

fifty-two days at sea, but the Navy League of Canada estimated

that this action only conserved approximately $12 million. 124

Furthermore, on 22 September 1974, James Richardson suspended

Canadian long-range-patrol and surveillance flights over the

Arctic. Prior to the cutbacks four sovereignty flights a month

were being carried out by the CAF. At the time of the announce

ment, Richardson pledged that the flights wou~d be resumed

either in December or January. But he failed to promise any

thing beyond that. The defence minister's announcement caused

an uproar in Parliament and, as a result, Richardson was

persuaded to guarantee a one per month surveillance flight

over this vast territory until the end of the fiscal year.

Also in 1974, Richardson decided that helicopter patrol

over the Atlantic Ocean would be limited to four hours of

flight-time a month. Maritime Command's destroyers were

restricted to no more than six days at sea per month.
125

With the new fiscal year starting on 1 April 1975 the government
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·decided to resume the sovereignty flights, setting three a

month as an acceptable presence. The armed forces were still

not being permitted to function at maximum output because of

budgetary difficulties. Brigadier General MacKenzie, Chief

of Staff (Operations) for Maritime Command stated that the

Command could only operate at eighty per cent of its. potential.

t·.. He said that not enough money was available, for example, to

provide the servicing necessary for the Argus to reach its

126maximum output. The potential consequences of decreased

l~vels of surveillance was shown when, in September, 1975 a

Polish schooner, the Gedenia entered the Northwest Passage

from Baffin Bay undetected. 127

Another perhaps intangible consequence of the decline

of the Canadian military was the impact it had on the morale

of the forces. There is some evidence of the declining morale

of the military elite. For example, Canadian Major General

Bruce Macdonald referred to the CAF as nothing better than

" a savage rabbit".128 Other top-ranking officers continually

berated the government for piling task upon task on the CAF

yet, on the other hand, refusing to give the forces the needed

resources to satisfy the defence objectives. For the person-

nel below officer rank, it must have been difficult to main-

tain one's sense of pride for an occupation when one was not

provided with the equipment to operate. This must have been

especially true in situations when the forces were working in

conjunction with the military of another country whose men
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were given modern equipment to use which enabled them to

complete the task competently. Military men in Canada must

have wondered what had happened to the days of the CAP when

Canada's high level of military prestige led the then General

of the United States Army, Dwight Eisenhower, to tell a

meeting of the Canadian club in Ottawa in 1946:

It is beyond the power of any man to add to
the lustre of the military reputation estab
lished by the brave men and women of Canada
who served with me in Europe. 129

Summary

This chapter has attempted to clarify the official

defence policy of the Trudeau government. With the publica-

tion of Defence in the 70s, the protection of Canadian sover-

eignty was deemed the first priority of Canadian defence

policy. Canada's participation in NATO was regarded as a

third-level priority. The content of the 1971 White Paper,

as it can be concluded from the discussion in this chapter,

was determined primarily by two factors:. Trudeau's negative

perception of the utility of the Canadian military establish-

ment and the higher priority on social-welfare, bilingualism,

and regional development policies by the Trudeau government.

These same two factors also affected why the CAP declined in

capabilities and resources between 1968 and 1975. As a result

of the above di~'cussion, one must examine what caused the

change within this government to make National Defence a high-

spending priority after 1975.
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CHAPTER III

REBUILDING THE CAF: A RESPONSE TO

EXTERNAL PRESSURES

There were many drastic changes in the international

arena between Pierre Trudeau's election as prime minister in

1968 and the mid-1970s when the Canadian government initiated

a major weapons procurement program to re-equip the CAF.

During the late 1960s there was a hope that some of the major

tensions that existed between the world's two power blocs

were gradually receding. This brought with it a belief that

com?romise would replace the fearful spectre of conflict. l

However, the Canadian government believed that with the Yom

Kippur War in 1973, the subsequent Arab oil embargo, and the

struggle for influence between the U.S. and the U.S.S.R. in

Africa, the international community was once again engulfed

by a high state of tension. 2 It was the"increasing uncertainty

of the world situation that Canadian policymakers used to

explain the reasons why the federal cabinet decided to initiate

a re-equipment program for the CAF. While it was true that

increasing world tension (one aspect of the external environ

ment) influenced the Canadian government to re-equip the

CAF, the main influence was ally pressure (another aspect of

the external environment) .

70
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This chapter will focus on an examination of an aspect

of the bilateral relationship with the united States, and its

influence on Canadian military posture. Historically, the

U.S. has recommended that Canada purchase highly sophisticated

equipment for various tasks within NORAD. However in recent

years u.S. government officials have suggested Canada contribute

f'to a greater extent to NATO. This turnabout by the U.S. govern

ment was largely a result of the Soviet Union's military build

up and the revival of world tension caused by the events men

tioned above. In addition, the NATO cutbacks introduced by

Canada in 1969 made many West Europeans think that Canada had

no real mterest in Europe. It would take the Trudeau govern

ment some time before it realized that Canada's need to reassure

~. its West European allies of its NATO commitment and its chances

of obtaining an economic agreement with the EC went hand in

hand in the minds of most Europeans. It was only when Trudeau

convinced European leaders of Canada's commitment to NATO did

the march toward the Framework Agreement start to speed up.

Before examining these factors, it is necessary to provide

evidence that National Defence was, in fact, assuming a higher

posture as a government priority.

The Change

The rationale behind conducting a Defence Structure

Review, according to an internal government memo, was,
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to provide an agreed framework for the future
structuring of the Canadian Forces and the
Department of National Defence, in order to
achieve the objectives of the government's
defence policy and at the same time provide
financial stability for the planning and oper
ation of the defence program over the next
five years. 3 -

The DSR was created in November, 1974 on the direction of the

federal cabinet. It was an interdepartmental committee under

the leadership of the Clerk of the Privy Council. Representa-

tives on the review committee included officials from External

Affairs, Treasury Board, National Defence, and the office of
. - .-. 4

the PrlVY Councll. The functions of the committee were to

review the roles assigned to the CAF by Defence in the 70s;

examine the range of force postures; and the need for new

equipment for the military. At the conclusion of Phase I of

the review the tasks of the CAF, as designated by the govern-

mentis White Paper, were reaffirmed. The four defence priori-

t ' . d 5les remalne .

According to C.J. Marshall there were two major

questions that had to be considered during the study. Initially,

it was imperative that thought be given to Canada's attempts

to conclude a formal relationship with the ECi and, secondly,

the possibile repercussions of decisions made by the Canadian

government in the defence field on the whole sphere of

Canadian-American relations. 6

The major decisions taken by the federal cabinet, as

-a result of the review, as spelt out by James Richardson in
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November, 1975 included:

(i) maintenance of the strength of the Canadian
Forces at a level of 78,000 Regular and
22,000 Reserve Force personnel, including
a total of 2,000 men earmarked to meet cur
rent and forseeable United Nations peace
keeping requirements;

(ii) the continued maintenance in Europe of mixed
army and air forces, with adequate equipment,
including a modern battle tank, to contribute
to NATO's collective defence of the central
region;

(iii) purchase of 18 Lockheed P-3 LRPA, to replace
the Argus aircraft in service since 1957;
and

(iv) studies for the eventual acquisition of new
fighter aircraft to replace the CF-l04,
CF-lOl, and CF-5 aircraft on inventory, and
for a ship replacement program, to be con
sidered by Cabinet early in 1976. 7

These decisions marked a change that terminated "the downward

drift of capital spending for defence in Canada. 1I8 Further-

more, Richardson stated that beginning in the next fiscal year,

the capital budget of National Defence would be protected from

the damaging effects of the spiralling inflation prevalent

within the country. As a result, the budget would be in-

creased, in real terms, by twelve per cent per year for a five

year period with lithe calculations for increases based on the

figure $470 million for 1976-77. 119 The capital budget includes

monies available for such projects as: II s ignificant construc-

tion, research and development, and equipment procurement

programs," as shown in Figure IV. lO

One must wonder what caused this "change of heart"

within the Trudeau cabinet to provide more resources for
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. FIGURE IV

Capital Spending As A Percentage Of Defence Spending
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National Defence especially since the government was still

inclined to restrain government spending. Richardson com-

mented on this during an interview with Peter Desbarats on

the Global Television Network:

.~ .

It is true that we've hit the worst possible
time in the sense that we are now talking about
restraint and trying to reduce expenditures and
it's naturally doubly difficult to talk about
increasing the Defence budget when the whole
thrust of the government is to hold the line.
But despite that, I think that I'm making very
real progress in these two main areas of the
long range patrol aircraft and strengthening
our force in Europe. ll

With the budgetary increases proposed by the Defence

Structure Review a re-equipment program was instigated. It is

a fifteen year program designed to allow National Defence to

properly plan the re-equipment or modernization of the CAF.

The program included the proposed purchases of: long range

patrol aircraft, main battle tank, new fighter aircraft, a

. general-purpose armoured vehicle, strategic automatic message

switching operational network, and terminal aid replacement

program. Figure V graphically shows the' capital acquisition

program. It details the increases in the capital budget of

National Defence over a fifteen year period. In addition, it

determines how much is to be spent on a particular piece of

military hardware on a yearly basis. Ths rationalization

given by the government to support the decision to initiate

a major procurement program was the growing instability of the

international environment. An examination of this is, there-

fore in order.
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FIGURE V

The Capital Acquisition Program
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A Troubled World

At a session of the Standing Committee on External

Affairs and National Defence in early 1976, defence minister

James Richardson provided the reasons for the government's

decision to purchase tanks and LRPAs by stating that one of

_Canada's duties was to assist in maintaining a strategic
~ ~.

balance between the East and West. In order to accomplish this

it was mandatory that an approximate balance of military forces

must exist between the two blocs. 12 What caused apprehension
"

within the Canadian government was the awesome military build-

up that was being pursued by the U.S.S.R. and its Warsaw Pact

allies. 13 Richardson explained, "that the figures I see of

the buildup of the military capability of the Soviet Union and

the Warsaw Pact are alarming."14 The defence minister continued

by saying that the purchase of the Aurora and Leopard I would

help "create a balance of military forces. That is what we

t · d' th d" "15 I h 19 76are rYlng to 0 ln ese eC1Slons. n Marc, ,

Richardson returned to this subject:

I start with what I think is a central objective,
which is for Canada to play its part with our
NATO partners in achieving international
stability. I think that is what we are "really
trying to do, and there is only one way that I
know of in today's world that we can help to
achieve international stability and this is
by a balance of military force. We are all
familiar with the growth of the military capa
bility of the Soviet Union and the Warsaw Pact
countries, a military capability far beyond
their defence requirement. We believe, with
our NATO partners, that our main job is to
deter attaCK; to have a defensive capability,
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a fighting capability that is strong enough to
prevent the start of war. That is our central
purpose and to do that we have to have the .
equipment that will enable the Canadian Armed
Forces to have a fighting capability.16

Richardson's comments concerning the Warsaw Pact's

military build-up were reiterated, though in far more detail,

in Defence 77. This National Defence publication spent con

~~iderable time discussing the negative consequences of the

shifting of strength from NATO to the Warsaw Pact, as shown

in Figure VI. This was a result of the fact that despite all

the monies available in the West a decreasing percentage was

being allocated for military expenditures. Defence 77 states

that from 1970 onward defence expenditures by NATO members had

declined "at an annual rate of 0.6 per cent, whereas the

Warsaw Pact's expenditure has grown significantly at an annual

rate of 4.5 per cent."17 What aggravated the problem even

more was the slowly djsintegrating negotiations being carried

on in Vienna with regards to the Mutual and Balance Force

Reducations (MBFR). In addition, stumbl~ng blocks were slow-

ing down the implementation of decisions reached by the

Helsinki Final Act which developed from the Conference on

Security and Cooperation in Europe (CSCE) .18

It should be mentioned that for a number of years

several Canadian military men had publicly been warning of

the perils of the superior strength of the Warsaw Pact in

comparison to NATO.* For example, at a meeting of the Men's

* There were a number of forces in the domestic (continued next
page)



79

environment advocating the need for a resurgence of interest
by the government for defence matters. The Conference of
Defence Associations (CDA) was created in 1932 with its
raison d'etre to endeavour to influence Canadian defence
policy. For example, the CDA approved a paper presented at
one Conference bv the Royal Artillery Association that called
for the build-up of Canada's land combat 9apability in Europe.
Another interest group was the Naval Officers Association of
Canada which in a brief to the federal government urged man
power increases and a more visible Canadian effort in Arctic
surveillance. During the 1970s there were three major Canadian
newspapers that advocated a resurgence of interest in the
Canadian Armed Forces by the Trudeau government. These papers
were the Ottawa Citizen, Halifax Chronicle Herald and Winnipeg
Free Press. Many of ~the statements expressed by these news
papers reiterated the ideas stressed by Canadian military men
and interst groups. Yet a number of articles went one step
further; they employed scare tactics to capture the attention
of the Canadian public. Hattie Densmore, for instance, in a
column in the Halifax Chronicle Herald wrote about the thirty
two missiles at sea "in Soviet submarines in the Atlantic
within range of Chicago. There were twenty four within range
of the whole of North America." Densmore continued by saying
that the Soviet Navy had increased dramatically in size since
1962 when the Soviet Navy left Cuba with its lltail dragging
between its legs." What impact such columns had on the
Canadian pUblic is impossible to determine. Yet it may be
fair to assunle that questions concerning Canada's military
stature have little or no impact on Canadian electoral cam
paigns. Nevertheless, the above-discussion provides some
evidence of the domestic pressures placed on the federal
cabinet. (For a more in-depth discussion see, for example,
R.B. Byers, "40th Annual Conference of Canadian Defence
Association" Canadian Defence Quarterly (Spring, 1977);
R. Lowman, "Soviet seapower growing fast off Canadian coasts,"
Toronto Daily Star, June 6, 1976; International Canada (Nov
ember, 1974), p. 219; P. Meerburg, "Defence spending must be
increased," Halifax Chronicle Herald, December 9, 1976;
H. Densmore, "Politicians begin to see ,danger signs," Halifax
Chronicle Herald, February 13, 1976; C. Lynch, 'Damn the
financing ... ," Ottawa Citizen, March 30, 1976; C. Lynch,
"Forces really thin," Ottawa Citizen, January 17, 1976;
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FIGURE VI

A Comparison of the Military Strength of NATO

and the Warsaw Pact

A) Defence Expenditures-In Billions of Constant 1976 Dollars

1970 1976

W. P. 105(10-12%) 136(10-12%)

N.A.T.O. 166(6.0%) 160(4.8%)

*Percent of
GNP in
brackets

B) Total Number of Armed Forces (In Millions)

1970 1977

W.P. 4.3 4.8

N.A.T.O. 6.2 4.8

C) Land and Sea-Based Strategic Ballistic Missiles

1970 1977

U.S.S.R. 1720 2521

U.S.A. 2215 2083
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D) Combat Aircraft-All Types (In Thousands)

1971 1977
....

W.P. 10.8 10.5

N.A.T.O. 11.5 9.6

E) Submarines

1970 1976

W.P . 400 400

N.A.T.O. 290 270

Central And Northern European Front Balance

A) Combat and Direct Support Troops (In Thousands)

1970 1977

W.P. 900 930

N.A.T.O. 580 630
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B) Battle Tanks

-
1970 1977

''';

W.P. 14,000 20,500

N A.T.O. 5,500 7,000

C) Tactical Aircraft

1971 1977

W.P. 3,900 4,100

N.A.T.O. 2,200 2,350

Source: Canada, Department of National
Defence, Defence 77 (Ottawa,
1977): 2-3
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·Canadian Club of Ottawa General Jacques Dextraze, Canada~s

highest ranking military officer, acknowledged that to increase

the size of NATO's conventional forces would be expensive and

th Id k f h · h .. . 1 19us wou ta e money away rom 19 -prlorlty SOCla programs.

However, he contended "that no other aims of our society are

achievable if we fail to maintain the security of the territory
. 20

and the resources of ourselves and our friends."

A question must arise at this point: even if the threat

posed by the Soviet Union had increased by the mid-1970s does

it follow, ipso facto, that Canada should be doing anything

about it?21 It would seem to this writer that it is not rat-

ional to assume that every Soviet military increase would call

for a Canadian response in kind. A much more practical explana-

tior. for the decision to provide National Defence with increas-

ing resources will come from an analysis of the Trudeau govern-

mentIs desire to co-operate with the European members of NATO

and the United States. It should be stated, however, that

the apparent shift in the military balance in favour of the

Warsaw Pact was of considerable concern to Canada's allies and

they were quite forceful in expressing their concern to the

Canadian government. Therefore, the build-up of military

forces in the Soviet Union and the Warsaw Pact was of concern

to Canada. At this time the governments in Washington and Bonn

were judging their allies by their military contribution.
22
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The European Connection

On November 11, 1975, Joseph Luns, Secretary-General

of NATO, made a number of comments to a group of Canadian

journalists on the subject of Canadian troops that were stationed

in Europe as part of the NATO forces. He regarded them as

being "splendid but not well-equipped.,,23 Luns believed that
:f"

there were "deficiencies in every field" of the Canadian con-

tribution and, as a result, it was imperative that Canada make
. 24

every effort to replace the worn CAF equipment. In less than

a year--July 6, 1976--an agreement between the EC and Canada

was signed. This agreement represented five years (1971 to

1976) of intense effort on the part of Canadian policy-

makers to romance the West Europeans into a formalized econ-

omic relationship. Though it is impossible to discover a

formal connection between Canada's decision to initiate a

defence program and the realization of a Contractual Link

between the EC and Canada, it is difficult to deny the political

realities that underlie these two seemingly discrete events.

The following commentary will attest to the validity of this

observation.

The Road Towards a Contractual Link

During the late 1950s and early 1960s Canadians in

general and Canadian government leaders in particular were

mainly indifferent to what was happening in Europe, though at
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different times this indifference changed to suspicion and

hostility. 25 One example of the existence of suspicion and

hostility was when Britain made its first application for

.membership in the community: this event caused a major uproar

within the Conservative government of John Diefenbaker.
26

At

this time the Canadian government did not assign a high priority

to the development of links with. the EC. Indicative of this

was the fact that the Canadian government did not believe the

EC warranted the appointment of a separate ambassadorship.

Canada's ambassador to Belgium was also responsible to the

EC. 27 Also indicative of Canadian governments I attitude was

the fact that not one Canadian cabinet minister visited the

BC headquarters in an official capacity between 1958 and

1969. 28

During the administrations of Lester B. Pearson the

EC in general and the possible admission of Britain to the

EC in particular was regarded in a more favourable light. 29

A feasible explanation for this was that Britain was becoming

less important as a market for Canadian goods while the EC

was becoming a more formidable force in the world economic

30structure. Unfortunately, there was little concrete action

taken on the part of Canada to cement its relationship with

the EC in this period. However with the accession to power

of the Trudea~ government this began to change.

The fear among a number of senior government advisers

in 1968 was that the new goverlli~ent of Pierre Trudeau m~ght
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. give a lower priority to relations with Europe (this fear was

substantiated, in their view, by discussions at the time

concerning a full or partial withdrawal of Canadian military

forces from Europe) .31 This led to the appointment by the

Department of External Affairs of a Special Task Force on

Relations with Europe (STAFFEUR). STAFFEUR recommended that

the Canadian government endeavour to strengthen economic,

I , . 1 d 1 1 1" . 32po ltlca , an Cll tura re atl0ns wlth Western Europe.

At approximately the same time, the Trudeau government

initiated a foreign policy review that resulted in the publica-

tion of Foreign Policy for Canadians, the government's White

Paper on foreign policy. Foreign Policy for Canadians stated

that it was imperative for Canada to diversify its contacts

"i~ this country [Canada] is to thrive

d · . 11 33an remaln economlca y prosperous.

as an independent state"

As a result, it was

necessary to create closer relations with the countries of

Europe (on an individual basis) and to expand Canadian

"activities in the Pacific basin and Latin America. "34 The

prime minister explained this policy:

The objective of our policy, simply stated, is
that we are trying to create counterweights
It's a very simple strategy of creating other
channels of interest than the automatic, easy,
north-south, Canada-U.S. ones in which we
are always the smaller and minor partner. 35

The government attempted to operationalise this policy through

visits by Trudeau and members of his cabinet to such countries

as the Soviet Union, People's Republic of China, Japan, Pakistan,
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Latin America, Malaysia,rndia, New Zealand, and Australia. 36

Yet, over the next two years the desire of the Trudeau

government to find counterweights to the u.s. was refined as

a policy into the ~hird Option. 37 Unlike the earlier notion of

searching for counterweight candidates from a variety of

nation-states the Third Option focused attention on Canada's

principal trading partners: the united States, Japan, and

Europe. Secretary of State Mitchell Sharp first gave official

expression to this refinement in policy when he delivered a
-,

paper entitled, "Canada-U.S. Relations: Options for the Fut-

ure." Sharp identified three possible options open to Canadian

policymakers:

(i) we [Canada] can seek to maintain more or
less our present relationship with the
United States with a minimum of policy
adjustments;

(ii) we can move deliberately toward closer
integration with the United States; and

(iii) we can pursue a comprehensive, long-term
strategy to develop and strengthen the
Canadian economy and other aspects of our
national life and in the process to ~educe

the present Canadian vUlnerability.3~

As Garth Stevenson explained the Third Option resulted

"from a revised perception of the external environment, and

particularly of the United States" by Canadian policymakers. 39

The change in perception of the U.S. by Canadian policymakers

occurred because of two actions taken by the U.S. government.

First, Canada was basically ignored in President Richard

Nixon's two major reports of February 1970 and February 1971
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entitled, u.s. Foreign ~olicy for the 1970s7 40 Second, the

Canadian economy was severely affected by Nixon's August 15,

1971 decision to lower the United States' foreign exchange

deficit by applying a ten per cent surcharge on goods enter

ing the U.S. 41 Both of these events created a sense of

apprehension within Canadian policymakers about the danger

of increasing Canadian dependence on the u.s. 42

In addition, Canadian policymakers were looking at the

'. EC in a much different way with the admission of Britain into

. the EC. Britain's membership in the Community made the EC a

more important trading partner for Canada and it, also,

significantly deprived Canada of a market for its exports. 43

The desire of the Canadian government for counter-

weights to the u.s. evolved, as a policy, between 1968 and

1972. By 1972 the EC was recognized as a viable counterweight

44to the u.s.

The"Wooing" of Europe

From 1971 to 1976, Canadian officials expended a great

deal of energy to court the EC. One of the first signs of

this new interest was the visit by two Canadian cabinet

ministers--Mitchell Sharp and Jean-Luc Pepin--in late 1970

to the EC headquarters in Brussels. They were the first

Canadian ministers who made this journey in an official

capacity.45 This new found interest was further symbolized

. by the creation in 1972 of a separate ambassadorship by Canada
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to the EC. 46 Furthermore, in June 1972, a Canadian delega

tion--headed by Assistant Under-Secretary of state for the

Department of External Affairs Michel Dupry--travelled to

Brussels to commence negotiations between the two sides.

The delegation's goal was to search out prospects so that

Canada and the EC could reach some agreement. The Canadians

proposed the establishment of a joint ministerial level com-

mission but, this proposal was rejected because the Commission

did not have the authority to nominate one person to represent

all nine Community members. However, talks continued between

47the two sides though little progress was made. During 1973,

Canada continued its lobbying of the EC and this resulted in

some minor successes. For example, there was interaction

between the European Parliament and the Canadian House of Com-

mons for the first time. Also, in the same year, Christopher

Soames, Vice-president of the EC's Commission, travelled to

Ottawa for further discussions on the subject of a proposed

48agreement. The significance of these -events is that they

helped to sustain the lines of communication between Canada

and the EC at a time when it appeared as if the budding relation-

ship was faltering and, perhaps indeed, on the brink of col-

lapse. However, the only concrete development that resulted

from Canada's efforts between 1971 and 1974 was a decision

taken in October 1974 by the Communities' Council of Minsiters

which told the Commission that it could continue to talk with
AQ

Canadian officials.~J
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These three years of intensive effort by Canadian

cabinet ministers, diplomats, etc., had achieved very little

beyond creating an initial connection between themselves and

the members of the EC. The road had been slow for Canada and

there did not appear to be "a light at the end of the tunnel."

~Playing The NATO Card

Many West European leaders were upset when, in 1969

Canada reduced the number of troops it had stationed in

Europe. 50 When the then Minister of National Defence, Leo

Cadieuz, announced Canadian cutbacks at a NATO. meeting it

was reported the the other NATO members strongly berated him

and the government he represented. 51 The Europeans were con-

cerned about what impact the lowering by Canada of its military

. commitment to NATO would have on the other small members of

the alliance. The majJr European powers feared that these

other members would use the Canadian example to lower their

own commitment (financial in particular).to the alliance-

while at the same time reaping the benefits of being protected

by the NATO umbrella. Senator Paul Martin expressed this same

point of view before the Senate Foreign Affairs Committee when

he stated that any Canadian abdication of its membership

"could start a chain reaction by exerting pressure for similar

action on the governments of other members of the alliance.,,52

This has led to the observation that the Canadian forces in

Western Europe are there to serve a diplomatic objective !Ito

deter not enemies but allies ... to serve as a good example
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to other NATO.members, who, in its absence, might grow restive

and wary on their watch. ,,53

Until 1974, Pierre Trudeau did not make an excursion

to Western Europe to employ high-level diplomacy to gain an

agreement with the EC. Ivan Head, Trudeau's principal foreign

policy adviser, sheds some light on why Trudeau failed to get

involved earlier. Head explained, "It [foreign policy] was

something he was quite willing to delegate to others from the

.. very beginning and have nothing to do with.,,54 Hence, it

could be argued that until Trudeau travelled to Western Europe

and heard the concerns of Canada's NATO allies regarding

Canada's allegiance to the alliance was there are-emphasis

towards NATO by Canada. This re-emphasis resulted in the

finalization of an economic agreement between Canada and the

EC. 55

The prime minister made his first visit to Europe in

October, 1974 with the goal in mind of trying to secure a

formal link with theEC. The trip was not very successful.

Nevertheless, on his return from Europe, he told the House

of Commons that for Canada, Europe was "une bone chance, une

d h h · ,,56. gran e c ance, une c ange lmportante.

On his second visit to Europe in late February and

early March 1975 Trudeau's stops included the Netherlands,

West Germany, Italy, Britain, and Ireland. 57 The most sig-

nificant and important stop in Trudeau's European travels was

the one he made to West Germany on March 4th. Trudeau had
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the opportunity to personally express Canada's wishes to

Chancellor Helmut Schmidt. Sc-hmidt, for his part, had his

mind set on another topic of conversation. He was determined

to stress to the Canadian leader that he hoped that Canada

"continued to understand the importance of the Alliance. 1158

Many Canadian newspaper accounts suggested that Schmidt was,

in reality, much more direct. The journalists suggest that

Schmidt bluntly told Trudeau that if Canada wanted an economic

deal with the EC it would have to increase its commitment

to NATO. 59

Significantly, in June 1975 while on a visit to Ottawa

West German defence minister Leber, shortly after holding

discussions with Trudeau, the Secretary of State for External

Affairs and the Canadian defence minister, told reporters

that he had emphasized to the Canadians the importance of

C d - th' b" 60 h'ana a, a Nor Amer1can power e1ng 1n Europ~. T 1S was

the situation Trudeau faced before he made his third trek

across the Atlantic.

The most important meeting that the prime minister

attended during his third visit to Europe was the NATO summit

meeting that was sandwiched between his stops in Denmark and

Luxembourg. 61 At the summit meeting in Brussels, Trudeau

said he came lito state clearly and unequivocally"62 Canada's

belief in the concept of collective security and he pledged

"to maintain a NATO force level which is accepted by our

allies as being adequate in size and effective in character.::
63
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The other NATO members were pleased by Trudeau's reassurances:

at the NATO summit meeting in December 1975, they commended

Canada for its new defence posture.

As early as 1973, the Secretary of State for External

Affairs, Mitchell Sharp, explicitly stated the obvious connection

between NATO and the EC:

~.

"

Participation in NATO provides a means of streng
thening our relations with the countries of
Western Europe. To the extent that most, if
not all, of the European members of NATO attach
considerable importance to the alliance as a
guarantee of their security, Canadian support

. for and active participation in the political
and military activities of the alliance can help
create a favourable attitude towards Canada on the
part of the individual European governments ....
A good example of this interaction was the West
German Government's initiative in making a
direct reference to Canada's economic interests
in the communique issued by BEC heads of govern
ment last year. This step was prompted, we have
good reason to believe, by the importance the

. Germans continue to attach to maintaining a
Canadian presence in Europe ... To the extent
that we continue to playa positive and con
structive role in NATO, I am convinced that our
participation in the alliance cannot but assist
us in establishing a good working relationship
with the EEC.64

American Interests Expounded

The first sign of concern exhibited by the United

States regarding Canada's weakening defence posture occurred

in 1973. After a meeting between James Richardson and James

Schlesinger in Brussels during a NATO conference Richardson

announced at a press gathering that he believed that Canada's

1969 troop reductions had not weakened Canada's military
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contribution to the Atlantic alliance. Richardson's action

of pUblicly expressing this belief leads one to the possible

conclusion that during the tete-a-tete with the Secretary

of Defence, Schlesinger had thoroughly questionned him about

Canada's allegiance to the military organization; the news

conference could be seen as an attempt by Richardson to

65alleviate some of the pressure.

In February, 1974, Schlesinger stated:

We [the United States] will decrease our active
air defence of the continental united States
reducing the number of air defence fighter
squadrons and SAM batteries. Without an ef
fective anti-missile defence, precluded to
both the u.S. and U.S.S.R. by the ABM Treaty
of 1972 a defence against Soviet bombers is of
little practical value. 66

Though Schlesinger's comments were couched in military jargon,

it is clear that the U.S. government was determined to

reduce expenses that developed primarily as a result of

defending North America against Soviet manned bombers--the

raison d'ete of NORAD. The American shift away from NORAD

and their increasing efforts to raise the importance of NATO

led to more intensive lobbying by James Schlesinger in

1975 to convince the Trudeau government about the value

d ff ' f h hI' II' 67an e lcacy 0 t e Nort At antlc A lance.

In September 1975, Schlesinger openly chastised the

Trudeau government about the Canadian contribution to NATO.

Schlesinger travelled to Ottawa to conduct meetings with

Trudeau, his defence minister, and various other officials in
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the Departments of External Affairs and National Defence on

6815 and 16 September 1975. At a press conference attended

by both Richardson and Schlesinger which followed one of these

meetings, Schlesinger served notice on what was the basis of

t.hese meetings. Schlesinger talked "of a slow erosion of the

Alliance military capabilities and a steady build-up of

Warsaw Pact military capabilities" and he stressed the belief

that if the goals of detente were to be realized "there must

remain a funamdental equilibrium of force.,,69 Schlesinger

stated that it was imperative that countries the size of Canada

continue to contribute to NATO and, in fact, that it was time

that Ottawa began to spend a greater percentage of Canada's

GNP on defence. He emphasized this point by stating that

Canada's contribution to NATO, in terms of GNP, only ranked

slightly above Denmark's, the smallest contributor to the

alliance. 70 In addition, Schlesinger restated the belief

that any defence spending increases by the Trudeau government

should relfect the importance of NATO rather than the now

1 "f' a 71*ess slgnl lcant N RAD.

* The pressure exerted by U.S. government officials on Canada
to increase its military commitment to NATO continued after
Canada had decided to re-equip the CAF. When Thomas Enders,
the U.S. ambassador to Canada, spoke in December 1976 at
a dinner in Halifax many in the audience expected that the
topic of Ender's speech would focus on the American presi
dential election or the Quebec provincial election that had
taken place the month before. Instead he talked about NATO
and the important role the smaller members of the alliance
could play. He spoke of the immense challenge that faced
th NATO mewbers because of the rapid build-up of Soviet
military might. He stressed that it was imperative that
the allies do (continued at bottom of next page)
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It should be noted that the u.s. government was mildly

concerned when, in 1974,. the CAF had to limit the nwnber of

surveillance flights it carried out over the Arctic in an

attempt to save money. The fact that approximately 2 million

square miles of ocean came under responsibility in NATO and

Canada-U.S. defence allocations created some apprehensions

72within the Pentagon. As one Pentagon official stated:

"We are worried. Not a lot, but definitely. We will need

somehow to compensate for the Canadian cutbacks. ,,73

In the months following Schlesinger's visit, perhaps

to show Canadian policymakers the importance the U.S. govern-

ment placed on this issue, the U.S. government sent its

everything in their power to insure that the North Atlantic
alliance did not find itself in the position of being
equipped with obsolescent military hardware. Though prais
ing Canada for increasing its military budget during the
previous year he urged that this trend be continued. This
was largely the same message delivered by Enders when he
made his first official speech as ambassador to Canada to the
Canadian Club in Ottawa on March 23, 1976. At that time
Enders had explained, "if the NATO all·ies do not meet the
challenge by increasing their own capability to mount a
non-nuclear defence in Europe, we will be forced back towards
a trip-wire situation with all its jeopardies." Therefore,
it was "timely and important" that Canada had decided to
upgrade its military equipment. Enders had urged the Canadian
government to finalize its decision to procure a new LRPA.
When James Richardson travelled to Washington during the
first week of July 1976 he received from American officials
the same basic message that U.S. officials had been deliver
ing to Ottawa during the previous year. (For a more in-depth
discussion see, for example, P. Meerburg, "Defence spending
must be increased-Enders," Halifax Chronicle Herald,
December 9, 1976; "Defence spending," Halifax Chronicle
Herald, December 15, 1976; International Canada (March,
1976), p. 80; and C. Baxter, "Go for the Orion, -the U. s.
hints," Financial Post, July 3, 1976.
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second-highest powered lobbyist: Secretary of State Henry

Kissinger. 74 Kissinger told Canadian policymakers that the

first priority for Western military forces was in Europe and

that it was of utmost urgency "to see a larger effort in con

ventional defence by several of our allies."75

Allan MacEachen, Secretary of State for External Affairs,

acknowledged that Canada was obligated to respond favourably

to any security issue~deemed important by the U.S. government

.because if Canada did not it could have an impact on the

"community of interests" between the two countries. 76 Mac-

Eachen explained:

Defence is an important element of our over-all
relationship which can be affected for better or
for worse by our willingness to respond positively
to issues which we know to be of deep concern to
the United States. 77

Summary

This chapter has attempted to focus on the change within

the Trudeau government in the way it per~eived National Defence.

After years of suffering from the parsimonious behaviour of

the Trudeau cabinet the CAF in 1975 was presented with a major

re-equipment program. It was the pressure exerted by Canada's

two principal allies: the United States and the European

members of NATO that provided the impetus for the Canadian

. government to initiate a major defence program. The Canadian

. government explained its reinterest in the CAF by stating

that there was a need for Canada to respond to the Soviet
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military build-up. However this was of concern to the Canadian

. government simply because the Soviet build-up worried Canada's

two major allies. Hence, the U.S. and the European members

of NATO were proned to judge their allies according to how

they responded to this new threat.
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CHAPTER IV

THE CP-140 AURORA

The decision by the Canadian government to initiate a

defence program was largely a result of the pressure exerted

by two sets of external imperatives--the United States and

.alliance commitments. Similarly the decision to procure a

replacement f9r the aging Argus fleet was also affected by

two £actors: one domestic and the other external.

This chapter will provide an analysis of the decision-

making process that led to the purchase of the CP-140 Aurora.

This process spanned a five year period: 1971 to 1976.

However, to provide a complete picture of the decision to pur-

chase the Aurora it is imperative to discuss the influences

that shaped the decision. First, Canadian policymakers have

taken, since the demise of the Arrow, a "defence and the

economy" approach to procurement decision·s. 1 As such the

achievement of industrial benefits from military purchases

was deemed imperative by the Trudeau government. Second, the

decision to purchase the CP-140 Aurora, instead of one of the

other contenders, was primarily due to the influence exerted

by the U.S. government through personal lobbying and the U.S.-

Canada Defence Production Sharing Arrangement. The U.S.

government desired to satisfy two objectives: military and

104
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economic. The U.S. government wanted to ensure a Canadian

commitment to NATO by persuading the Canadian government to

purchase an aircraft designed primarily to fulfill the anti-

submarine warfare task. Furthermore, the procurement by Canada

of an aircraft from Lockheed Corporation would help alleviate

the financial difficulties of the corporation.

The final section of the chapter will contend that

since the CP-140 Aurora is equipped with the most sohpisticated

ASW sensors available the priorities in the 1971 White Paper

are no longer applicable. Defence in the 70s listed the pro-
"

tection of Canadian sovereignty as the first priority of

Canadian defence policy yet with the purchase of the best ASW

aircraft in the world,it can be deduced, that unofficially

NATO has become the first defence priority.

The Decision-Making Process

The 1971 White Paper contended that the Argus would

need, at minimum, "to be overhauled to ensure [its] continued

air worthiness.,,2 The White Paper continued by stating that:

"A comprehensive systems analysis of the alternatives is being

3undertaken."

The second step taken to replace the existing fleet

of thirty two Argus aircraft, which were rapidly becoming

obsolete, was a presentation of a paper by defence minister

Edgar Benson and Industry, Trade and Commerce minister Jean-Luc

Pepin, in the summer of 1972. 4 Their aim was to secure cabinet
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approval for National Defence to contact potential manufact-

urers for the Argus replacement. Benson reiterated the fact

that the Argus could no longer adequately fulfill its task of

surveillance of the North. 5 Furthermore, the defence minister

stated that the aircraft chosen as the replacement would be

adapted to.best satisfy both the Canadian import-export balance

and the Canadian aircraft industry.6 As a result of cabinet

approval in principle for an Argus replacement Benson stated

on 20 July that the defence department would ask manufacturers

to submit proposals. Benson explained that the new aircraft

would be expected to fulfill not only "military surveillance

of Canada's coastal waters" for National Defence but it would

also be employed to fulfill civilian functions for the Depart-

ments of Transport; Environment; Energy, Mines, and Resources;

7and Indian Affairs and Northern Development. Benson also

stated:

Following an evaluation of responses from air
craft manufacturers, expected within the next
five or six months, the defence and supply
departments will enter into the contract
definition stage. It is not anticipated that
a procurement contract will be awarded before
1976. Because of advances in technology in
the past twenty years, fewer than the cur
rent holding of Argus aircraft will be re
quired. However, the exact number of new
aircraft to be procured will not be determined
until after a technical assessment of pro
posals submitted by the aircraft industry.8

As a result of cabinet's approval of Benson's presenta-

tion National Defence was permitted to contact potential manu-

facturers for the replacement aircraft. A Project Office,
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staffed by an interdepartmental project team,9 was created

with responsibility over the project from the time of cabinet

approval until the actual delivery of the military equipment.

According to Major-General D.G~ Loomis, the principal duties

of a project management team are:

(i) defining and recommending alternatives for
the proposed equipment for decision at all
necessary levels of management up to Cabinet;

(ii) conducting production/contract negotiation
up to the point of contract signature; and

:(iii) preparing an implementation phase master
plan covering equipment performance, cost
schedules and economic development meas
ures. lO

Nevertheless, when a final decision must be made the project

team can only recommend; the final decision is a political one

h d b b ' 11reac e y ca lnet.

The in~erdepartmental project team created to find an

Argus replacement was headed by Brigadier General Dudley Allan.

It included representatives from National Defence, Supply and

Services, Industry, Trade and Commerce, and Regional Economic

Expansion. 12 Each departmental representative had specific

responsibilities~ Industry, Trade and Commerce's role was to

acquire the best industrial benefits package for Canada and

once the contract was signed to monitor the industrial benefits

13package. Since 1969 Supply and Services had been the federal

government's official purchaser and its functions entailed

signing contracts that provided the best arrangement for

14Canadian taxpayers. The representatives from Regional
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Economic Expansion was responsible for ensuring that work

contracted out by the manufacturer would not only benefit

Canadian industry in Ontario and Quebec but in all regions of

15Canada.

Overseeing the project team was a senior management

board whose Chairman was L.G. Crutch16w, an assistant· deputy

;7minister of National Defence. Other members of the board in-

cluded Vice-Admiral R.H. Falls, Vice-Chief Defence Staff;

Eric Booth, assistant deputy-minister science and engineering

procurement, Supply and Services; Bert Barrow, assistant deputy-

minister of Industry, Trade, and Commerce; and Mark Daniels,

assistant deputy-minister for planning and coordination in

Regional Economic Expansion. 16 In addition, observers were

sent to the management board meetings from the Department of

F ' d T B d . 17 . d' 1. lnance an reasury oar secretarlat. . Brlga ler Genera

Allan told a session o~ the Standing Committee of External

Affairs and National Defence on May 13, 1976 that he was obli-

gated to report to four departments. He .explained, "My

management arrangements and authorities dictate that I have

responsibility to the deputy minister level in the four depart

18
ments." The deputy ministers of the four departments, who

Allan was directed to report to, sat on the senior management

board. Once the senior management board received Allan's

report the board would in turn make a recommendation to a

cabinet committee which would then bring it in front of a

full cabinet.
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With the establishment of the interdepartmental

project team Phase I of the decision~making process was started.

It was an unfunded phase in which potential contractors were

invited to submit their initial proposals.1 9 Four primary

contractors--or "primes"--had submitted proposals by March 1973:

Lockheed Aircraft Corporation with its Orion, a turbo prop

~~ircraft; McDonnell Douglas Corporation with a conversion of
::"

its DC-IO jet; Hawker Siddeley Aviation Limited with its jet

N.imrod; and Boeing Company with a converted 707-320 jet. 20

In additibn, Canadair stated that even though it was not propos~

ing a separate aircraft design, it was offering "its services

as a subcontractor to the four primes.,,21

Once the project team received all five proposals its

job was to evaluate the proposals. What the Project Office

was primarily concerned with in its evaluation was the "equip-

ment and role, and on each proposals economic implications - how

much business in Canada and how much in what region.,,22 In

November 1973 the Project Office submitted its recommendations

to cabinet and two weeks later the Trudeau cabinet decided that

Boeing and Lockheed would become the two finalists. 23 Figure

VII graphically explains the costs and capabilities of the

proposals as determined by the Project Office.

It is interesting to note that the two shortlist choices

were aircraft manufactured by U.S. corporations. It could be

argued that Hawker Siddeley faced a near-impossible task in

having its Nimrod shortlisted because of the imbalance in
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Figure VII

The Costs and Capabilities of the Bids of Three
Potential Contractors for the LRPA
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. 24
defence trade between the U.S. and Canada. McDonnell

Douglas difficulties occurred becasue the company had to start

from the very beginning in developing a LRPA and this included

"modifying the airframe as an ASW vehicle.,,25 On the other

hand, though Boeing's bid had problems similar to McDonnell

Douglas' candidate Boeing's bid could only have been helped by

7the corporation's placing of a number of sub-contracts with

Canadian aviation firms for component work on its 707 commercial

jet program. 26 For its part, Lockheed already had in production

a ~RPA that only needed to be adapted to the Canadian environ

27ment. In addition, the U.S. government was urging the Canadian

government to purchase the Lockheed aircraft in an effort to help

28the ailing company. According to a Canadian government

~ pUblication Boeing and Lockheed were considered the only two

29"realistic contenders" for the Argus replacement. (The role

of the U.S. in Canada's decision to procure the Lockheed will

be discussed in a following section Of this chapter.)

With the shortlist choices, the cabinet decided to

allocate to the two contenders and the Project Office $15 mil-

l , 1 d 'I d d f' , , d' 30lon to comp ete etal e contract e lnltlon stu les.

This marked the commencement of Phase II of the decision-making

process. The cabinet decided to finance these studies in order

that Canada could acquire the rights to the design specifications

that each company produced. It should be clarified that deci-

sions such as the one cabinet made regarding the funding of these

studies represent "miles tones. " National Defence ctS a good
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economic citizen created "milestones" or the recording of

significant events "in order to control the progress of a

capital project during its life cycle.,,3l Other "milestones"

involved in a capital project include: "Program Control Board

Approval, Defence Management Committee Approval, Ministerial

Approval, Treasury Board Approval, Cabinet Approval, requests

for proposals from industry, contract demands, contract awards,

and initial delivery and final delivery dates.,,32

The contract definition stage was expected to take

several months to complete. Nevertheless, it was established

that the contractors had to have their final proposals sub

mitted by February 1975. The cabinet set down a cost ceiling

for the Argus replacement at between $700-$900 million. 33

This phase "would include examination of performance capabili

ties, technical specifications, production schedules and

costs, as well as the employment opportunities ~nd industrial

benefits that would accrue to Canada.,,34

In February 1975, both Lockheed and Boeing submitted

their detailed proposals; the Project Office began to evalu

ate both schemes in terms of costs, industrial benefits, and

capabilities. The Project Office recommended to the federal

cabinet that Lockheed's Orion was the best offer. They based

their decision on the evaluation that though both proposals

met the basic requirements, the Boeing aircraft would be too

expensive. 35 Despite this recommendation the cabinet decided

on July 23; 1975 to postpone a final decision at least for
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four- months even though the expiry date of both proposals was

36August 2. The reason cabinet decided to postpone a decision

on the Project Office's recommendation that Lockheed be of-

fered the contract was Boeing's offer to become a shareholder

in a new de Havilland, Lltton Industries, and Canadair combina

tion that the Canadian government was considering creating. 37

This combination, known as the "Phoenix Program," proposed a

program by which the Canadian government "would upgrade and

refit its 16 Argus LRPAs, purchase four new Boeing 707s for

Arctic surveillance and eight DHC-7 STOL aircraft for middle-
- - 38

range surveillance."

Another problem arose. Minister of Finance, John

Turner, and the President of the Treasury Board, Jean Chretien,

were reportedly opposed to the purchase of a long-range patrol

aircraft that would cost Canadian taxpayers approximately

$1 billion at a time when the government was advocating

restraint in government spending. 39 Yet, on November 27, 1975

James Richardson announced in the House of Commons that the

Canadian government had accepted Lockheed's proposal at a

cost of $642 million. Other costs including spare parts,

federal sales tax, would bring the total expenditure to

approximately $950 million. 40 It had been determined that

Boeing's industrial benefits package, though attractive, just

could not offset the high cost of their proposal. It was at

this time that the problems over financing for the project

started for the Trudeau government.
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The problem originated shortly before Richardson's

announcement when the head of the Project Office, Dudley

Allan, received oral cofirmation from a Lockheed official

that the American corporation would provide the interim fin

ancing (start-up costs) of the project. 41 However, in mid-

December Supply and Services minister Goyer was informed that

Lockheed was unable to provide the financing due to financial
~f-'

42problems. Lockheed needed $350 million to start production

43yet it was unable to obtain this money from within the company.

Another problem was the wide publicity given to alle-

gations that Lockheed officials had bribed government leaders

in other nations. Both Jean Chretien and James Richardson

felt compelled to deny that there had been any wrong-doing

in the Canadian case. Thereafter, however, the controversy

abated.

In February, 1976, Richardson told Lockheed chairman

Robert Hiack that Lockheed's deal with Canada could collapse

if Lockheed did not improve its financial position. 44 Goyer

admitted in the House of Commons that the contract between

the two sides had not been signed because of problems related

t "1 f" ,,45o ong-term lnanclng.

One observer suggested that the problem really existed

within the Canadian government because National Defence did

46not have the money needed to set up production arrangements.

As Lockheed's financial difficulties increased, Boeing once

again pressed its proposal. The problem of interim financing
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continued through March, though Richardson said he was

optimistic that the contract could be signed before the 31

March deadline. However, after a day of negotiation between

Lockheed and government officials on 1 April it was decided

to extend the contract signing deadline until the end of

April. At this point the Canadian government said that

before a contract could be signed the united States Emergency

Loan Guarantee Board had to approve Lockheed's borrowing of

$300 million from a conglomerate of Canadian banks. 47 This

the board did and the contract between the two parties was

signed on 30 April on a condition that Lockheed could acquire

the $300 million loan from the Canadian banks. 48 However,

the Canadian banks were unwilling to loan Lockheed the money

1 th t t d th loan. 49 G f dun ess e governmen guaran ee e oyer re use

to do this because, as he stated:

this meant we had to guarantee ~hat, if the
deal collapsed, we would pay back the banks.
That isn't an acceptable arrangement for
this department, and I wouldn't agree. 50

Richardson had constantly stressed that if Lockheed

could receive a loan from the banks, and if the United States

. government provided assurance that Lockheed had enough work

from the u.S. military establishment to 'ride out' its

financial problems, then he felt it would be a viable pro-

posal. The U.S. government anxious that Canada procure the

aircraft, assured Richardson of Lockheed's viability.5l

However, with the Canadian government's refusal to provide

the banks with a guarantee f-ho rio:::>l .foll f-hrr."rrh nn 17 M:::>u_ ...... _ ....... _"' .............. _ ........ "- ........... "'" "-'4';j ...... ....., ...... ""-, .....1.'-4.1.
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The deal collapsed because the federal cabinet, with Pierre

Trudeau present, refused to lend Lockheed approximately $300

million.

Trudeau told reporters at the end of the cabinet

meeting that "If Lockheed can finance itself or if the banks

can finance it, fine. But ... ,,52 The prime minister never

completed the sentence. Trudeau did say, however, that with

his government's "light fiscal framework" it was simply

impossible to finance Lockheed's loan. Trudeau faced many

. questions about the "deal" in the House of Corrunons on 18

May and a very interested observer of the proceedings was

United States Ambassador to Canada, Thomas Enders who watched

from the visitor's galley. 53 Enders must have felt some

relief when Trudeau said his government was "presently look-

ing at other methods of proceeding with its plan to partici-

pate in NATO and other general defence areas with the pur-

h f h 1 1 · ft 54 R' h d fcase 0 t e ong-range patro alrcra. lC ar son, or

his part said the government would "irrunediately renew the
. 55

search for the most effective way to replace the Argus."

Both Boeing and Lockheed made new proposals in June. 56

Lockheed's proposal was similar to their original one except

that there had been some minor alterations in the aircraft--

it was now designated as the CP 140 Aurora, named after the

Northern lights. 57 One technical change in the aircraft

was that the Aurora would have less sophisticated landing

. equipment than the Orion: it would still "contain the same
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highly technical electronic gear needed for anti-submarine

surveillance. "58 The new proposal delayed the delivery date

of the new aircraft by one year in order to "reduce cash-

flow requirements during the first three years of the progr.am ... 59

The Lockheed proposal did not require any loan guarantees or

extra cash payments by the federal government. The federal

cabinet, with Goyer as the signee, initialed a firm contract

with Lockheed on 21 July for the purchase of 18 CP-140 Aurora

aircraft at a total program cost of $1,031.7 million with the

expected completion date for deliveries March, 1981. 60 The

money that Lockheed had to raise was reduced from approximately

$300 million to $50 million. 61 This was achieved by a combina-

tion of delaying the program one year and adjusting the capital

budget of National Defence to make more funds available

earlier. Lockheed agreed to raise the $50 million itself.

Lockheed acquired the bridge financing by receiving a loan

62from a consortium of twnety four American banks. The united

States Emergency Loan Guarantee Board reviewd this situation

and found it satisfactory.63

It was reported in the press that the final govern-

ment negotiating team involved Prime Minister Pierre Trudeau,

Supply and Services Minister Jean-Pierre Goyer, and Defence

M" J . h d 64 tl G 1 dlnlster ames R1C ar son. Apparen y, oyer was pace

in charge of the negotiations and it was reported that he

insisted that he should not be "encumbered with advice from

th '1' .. 65e ml ltary.
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this' because he feared that National Defence would emphasize

the need for the aircraft to satisfy Canada's defence require-

ments instead of stressing the more significant 'make-w6rk'

66aspects of the proposed purchase.

Economic Constraints

Understanding the economic constraints on Canadian

policymakers helps to explain one of the factors involved

in the decision by the Trudeau government to procure a LRPA.

Economic constraints are determined by two factors: budgetary
~

requirements and industrial benefits.

Since Canada lacks the capability to produce its own

military equipment the only option available for the Canadian

~.

. government is to procure major pieces of military hardware

abroad. This has two negative consequences: "there is a

potential loss of that amount in Canada's balance of pay-

ments vis-a-vis the foreign country involved and Canadian

industry stands to lose an equal amount of business.,,67 The

only possible method for the purchasing'country to counter-

balance this situation is to acquire from the foreign manu-

facturer a guarantee that a certain percentage of work on

the procured item will be contracted out to industries in

the purchasing country. This would have the positive effect

of aiding the balance of payments deficit and creating "make

work projects" from the domestic labour force. Industrial

benefits became part of the modus operandi of the Trudeau
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administration in defence procurement decisions in an attempt

to incorporate defence equipment procurement within the

bounds of general economic policy; that is, the achievement

of obtaining industrial benefits was a prerequisite in any

"l't h 68maJor ml 1 ary purc ase.

Second, the political leadership must deal with the

competition between government departments for the alloca-

tion of resources. This competition is even more strenuous

when the government is attempting to restrain government

spending and terminate any program or project it deems un-

necessary. However, some programs that are de2med unneces~

sary to some objectives (i.e., defence) will be maintained

because they are seen as useful to fulfill other (i.e., non-

defence) objectives. One observer suggested that though some

cabinet ministers could not see the utility of the Aurora

as a defence project they were willing to proceed with the

purchase because of the industrial benefits involved. 69

Nevertheless, any procurement decision must be made within

the context of spending ceilings as dictated by other actors

in the system. First, there is the cabinet which decides

in macro not to tax the citizens to the limit. Second,

Treasury Board and its secretariat can decide, in micro, how

much is allocated to defence programs as compared with other

government functions. Finally, the Department of Supply and

Services is responsible for ensuring that the Canadian tax-

payer is considered before Canada decides to purchase.
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So many actors at the bureaucratic level were involved

in the consideration of the LRPA that the military require-

ments tended to be diluted with the concerns of other

departments. 70 The fact that the Departments of External

Affairs, Supply and Services, Industry, Trade, and Commerce,

Treasury Board, and Regional Economic Expansion were involved

in the negotiations with potential manufacturers adds credence

to this argument. James Richardson in a speech delivered

to the Conference of Defence Associations admitted this very

same thing. He stated that it was the Trudeau government's

desire,

to the greatest extent possible, our defence
expenditures will stimulate industry and
increase employment in Canada. To this end,
my department is continuing to work very
closely with Department of Industry, Trade,
and Commerce, Regional Economic Expansion,
and Supply and Services. This is not only
to achieve this goal, but also to ensure
that all regions of Canada benefit on an
equitable basis. 71

As Hugh Macdonald explains, National Defence was will-

ing to accept such a situation because of the defence depart-

mentIs own economic conerns:

a positive interest in high technology,re
search and development, and the country's
defence industrial base and perhaps, most
importantly a fear that National Defence
[would] again become a low spending pri
ority, and hence that Department of Nat
ional Defence mus7 show itself to be a good
economic citizen. 2

Though there were few government guidelines on what

it hoped to see in the contract for the Argus replacement,
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Edgar Benson had said in his July 20, 1972 announcement

that. potential manufacturers were "invited to specify in

their applications the benefits that would accrue to Canadian

industry, including industries in areas outside the heavily

industrialized regions of canada.,,73 Furthermore, the newly

appointed defence minister James Richardson stated during a

;~'Commons debate on the Argus replacement tha t the proj ect was

of national importance and hence he wanted to express to

potential manufacturers "that national purposes of this kind,

n~tional projects, national endeavours must bring nationwide

industrial benefits,,74 and·a "maximum Canadian content in

75defence purchases." Richardson h~d come to the defence

portfolio with very particular notions about Canada's defence

policy. It was reported in the press on November 12, 1972,

that Richardson stated that he was "interested particularly

in industrial and research benefits that come to the Canadian

economy from national defence. ,,76 Furthermore Richardson,

who represented Winnipeg South in the Commons, constantly

emphasized the need of the federal government to ensure

the equitable regional distribution of benefits stemming from

defence contracts. The defence minister said he told all

potential manufacturers "who are competing for that order

that they have to supply not only Canadian content but

h h b . 1 d' .. ,,77. d t . 1 b f' tt ere as to e a reglona lVlSlon: In us rla ene l s

must be placed in the Canadian perihp~ry and not only in

Canada's heartland.
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At this point it should be established exactly what

kind of industrial benefits the federal cabinet was hoping to

achieve from its military equipment purchases. These included:

(i) stimulate production and employment,
especially in high technology industr
ies;

(ii) improve the international competitive
position of Canadiand industry by encour
aging technology transfers to defence
and non-defence industrial sectors;

(iii) contribute to improvements in Canada's
balance of trade and international
payments; and

.(iv) achieve a variety of other economic
objectives in Canada (for example,
encourage the development of small bus
inesses, promote an equitable distribu
tion of benefits among different regions,
complement policies to rationalize and
restructure certain segments of Canadian
industry.)7B

The Trudeau government was emphatic that substantial

sub-contract work for Canadian industry would be gained from

the purchase of a LRPA. It was the government's goal to

achieve approximately fifty to sixty per cent of Canadian

involvement directly or indirectly in the construction of

79the Argus replacement. It might be suggested that the

federal cabinet was emphatic about securing industrial bene-

fits as a result of its July 1972 decision to negotiate the

acquisition of de Havilland Aircraft of Canada Limited from

the parent company of Hawker Siddeley which was based in

Britain. BO Perhaps, as one commentator in the Ottawa Citizen

surmised, the Argus replacement was perceived by the government
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as a "make work project" to maintain a viable Canadian aerospace

. d 81J.n ustry.

In order to provide a formal framework in which the

two shortlist contenders' industrial benefits packages could

be evaluated fairly the government created a Long Range Patrol

Aircraft Industrial Development Evaluation Plan whose members

came from the department of Regional Economic Expansion and

82Industry, Trade, and Commerce. The Plan detailed the govern-
".

-mentIs objectives:
':.

(i) to assist in stabilizing employment and
production in the (aerospace) industry;

'(ii) to act as a catalyst in the restructur
ing of the industry to make it competi
tive by international standards;

(iii) to maintain a level of competence in high
technology sectors of the industry;

(iv) to provide an incentive to the financial
and industrial communities in Canada to
take initiatives in the restructuring of
this industry to achieve greater Canadian
ownership and control;

(v) to provide for the widest possible regional
distribution of industrial benefits both
aerospace and non-aerospace; and

(vi) to obtain major long-term component con
tracts to provide enduring benefits to
Canada. 83

The desire of the Trudeau government to gain industrial

benefits from the procurement of a LRPA is evident from the

statements made by relevant ministers, the involvement of a

number of government departments, and the framework created

to evaluate each contender's proposals. As one gov rnment
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official said "our requirements are significantly different

84from any others ever expressed by governments." If the

Trudeau government was going to replace the Argus fleet it

was determined to reap economic benefits from the purchase.

Industrial Benefits

Don Jamieson, Minister of Industry, Trade, and Commerce,

commenting on the day after the Aurora contract had been signed,

stated:

Lockheed is committed contractually to provide
more than $400 million of business to Canadian
industry between now and 1993. This is in
addition to structural assembly work in Canada
valued at $168 million up to 1984. Other
opportunities will give further manufacturing
and servicework into the 1990s estimated at
$350 million. These offsets should translate
into 1,500 man-years annually in the next
eight years and several hundred man-years into
the 1990s and will help to sustain many of the
aerospace companies in Canada during this
time. 85

Lockheed also promised to make the "best effort" which

would provide Canada with an additional $350 million between

the years 1981 and 1995. Canadian companies will be able to

bid on and be awarded contracts for future Lockheed productions

86on the same basis as their United States counterparts. The

industrial benefits package was even more attractive to Canadian

policymakers because "no premium had to be paid in order to

secure substantial benefits to Canadian interests as part of

87the contract." Figure VIII provides a breakdown of the kind

of industrial benefits Canada received from the CP-140 Aurora

procurement.
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FIGURE VIII

Industrial Benefits From CP-140 Purchase

Program Related

(i) Airframe industries--for design and
manufacturing of weapons bay canis
ters, wing tips, sonobuoy/search
stores rack, maintenance trainers;
engineering on advance composities
for C-5A modifications; ground support
equipment, publications maintenance,
training.

(ii) Electronic industries--for design and
manufacturing of flight deck opera
tional missions, and acoustics equip
ment; crash locators; navigation
equipment, engine instrument system
and avionics; installation, support
equipment and software for date inter
pretation and analysis centres.

(iii) Items of less than $200,000 and items
for which suppliers have not yet been
specified.

Program $

31.6 million

50.75 million

130.85 million

$ 213.2 million

Offsets

(iv) Airframe industries for structural
components

(v) Future benefits (1981-1992)
Electronic industries
Unspecified suppliers

(vi) Additional benefits lIbest effort ll

Unspecified suppliers
1981-1995

Total

168 million

201.4 million

350 million

$ 932.6 million

Source: Canada, Department of National Defence,
Resume Of The Long Range Patrol Aircraft,
lIAnnex F" (Ottawa, 1976): 3.
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A number of industries in a variety of provinces have

benefited from Lockheed's industrial benefits package. Some

of these include: Canadair Limited of Montreal; CAE Electronics

Limited, Montreal; Litton Systems (Canada) Limited, Toronto;

Fleet Industries, Fort Erie, Ontario; IMP Aerospace Limited,

Dartmouth; Enheat Aircraft, Amherst; Bristol Aerospace Limited,

Winnipeg; and Standard Aero Engines, Winnipeg. 88 The last

two reflect Richardso~'s desire for regional distribution of

-benefits. Nevertheless, the industrial heartland of Canada

(Ontario and Quebec) has been the prime beneficiary of the

industrial benefits program. Up to September 1978 these two

provinces have received "88.24 per cent of the total value of

benefits" while the four western provinces have received only

3.13 per cent of the total. 89 Except for Nova Scotia's 1.69

per cent of the total, the other Maritime provinces have

received virtually no offsets. 90

Despite this weakness in the industrial benefits pro

gram the past Progressive Conservative government of Joe

Clark seemed pleased with the results'. On a Canadian Broad

casting Corporation radio show, The House, Progressive Conserva

tive defence minister Allan McKinnon stated that he was "very

pleased" with the implementation of Lockheed's industrial

benefits package. 91 This is partially explained by the fact

that "2,200 new jobs directly and 5,000 to 6,000 indirectly"

have been created in Canada, as of February 1979, because of

Lockheed's industrial benefits program. 92
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The U~S. Government's Influence

To complete the picture of the factors involved in

the decision to purchase the Aurora the role of the u.s. govern-

ment must be considered. Washington had two objectives to

satisfy from its pressure: military and economic.

The pressure to satisfy the military objectiv~ was
~~...

first applied by a senior admiral in the u.s. Navy who stressed

the need for Canada to increase its anti-submarine warfare role

by purchasing a long-range patrol aircraft. Admiral Ralph

Cousins, who at the time was Supreme Allied Commander Europe

(SACEUR), recommended that the CAF purchase the Orion, the

patrol aircraft used by the u.s. Navy. Cousins explained:

"We will be using P3Cs for another twenty years. They are a

. great plane. 11
93

One explanation for the pressure exerted by the u.s.

government on the Canadian government to purchase a new LRPA

as a replacement for the Argus fleet was the United States'

desire to create a quality submarine detection system. The

u.s. government wanted to construct a surveillance system

using stationary systems that would be assisted in the detec-

tion of foreign submarines in North American waters by the

use of mobile equipment. The fixed installations for this

program were already available through the United States-

Canada bottom detection system on the Atlantic coast. The

LRPA, as well as ASW ships and SUbmarines, would make up the

- . _ . _ .. ' . 94 ~ , , '" .mOblie component or tnls system. fiS a resu~~, ~uerlcan
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pressure on Canada continued to intensify.

During his visit to Ottawa in September 1975 James

Schlesinger offered advice to Trudeau, his defence minister, and

various other Canadian government policymakers about the

specific equipment requirements of the CAF. Schlesinger stated

that Washington wished to see Canada purchase a LRPA to carry

out the ASW function. 95 Both the u.S. and the West European

members of NATO were far more interested in seeing Canada con-

tribute to the protection of the sea-lanes between North

America and Europe than the protection of Canadian sovereignty.

If conflict arose, on a conventional level, in Central Europe

between NATO and the Warsaw Pact, NATO deemed it imperative

that shipping routes for the transporting of materials be

. . d b h . 96
mal~1talne etween t e two contlnents.

The acceptance by the NATO members of the military

strategy of "flexible response" suggests that the protection

of the sea-lanes role be carried out. The concept of flexible

response is designed to allow NATO countries to respond in a

controlled and adequate manner in the event of an attack by

the Warsaw Pact forces. The first principle of this doctrine

is to meet an aggression with direct defence at approximately

the same level; the second principle is to deter aggression

through the possibility of graduated deterrence or escalation.

The premise of the strategy is that an aggressor must be con-

vinced of NATO's readiness to use nuclear weapons, if necessary,

but at the same time the aggressor must be uncertain regarding
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the "timing or the circumstances in which they would be used. 97

A necessary corollary of this military strategy is that the

NATO members must be able to secure the sea-lanes between

Europe and North America. 98 Therefore, Canada as a NATO member

must play its part in protecting the sea-lanes especially when

"the shortest routes involve passage through waters off Canada's

East and West coasts." 99 It should be noted that shortly after

the Canadian governmept cancelled its original contract with

Lockheed in May 1976 the u.s. President Gerald Ford sent a
: ~ .

personal message to Prime Minister Trudeau, emphasizing how

important the u.s. regarded Canada's maintenance of a viable

SJ b 'l' 100A ~\ capa 1 1 ty .

The Canadian government was willing to perform this

role. Defence minister James Richardson explained:

I personally--and I think my advisers--place
real importance on the defence of the North
Atlantic and Canada's role in maintaining
the sea-lanes of the North Atalntic, and
enabling, in the event of a conventional
war, the resupply of Europe from the arsenal
of North America. lOl

Canada-U.S. Defence Production Sharing Arrangement

When agreement was reached in 1963 between Canada and

the u.S. for a defence production sharing agreement C.M.

Drury, then Canadian Minister of defence production and

American Secretary of Defence, Robert McNamara both agreed

there would be "a general balance" of arms trade between

th ' 102e two countrles. A report compiled by the Canadian
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Senate Standing Conunittee on Foreign Affairs stated that lithe

Defence Production Sharing Arrangement provides for.duty-free

movement across the border in military goods" as a.result of

the American government's decision to lift lithe Buy American

Act requirement for a wide range of military conunodities and

removed U.S. duties (from 12 to 17 percent) for Cariaqian goods

("·sub-contracted by U.S. firms, 11
103 By the early 1970s, and

largely as a result of the extensive military spending by the

U.S. during the Vietnam War, Canada had a $500 million trade

'rnb 1 .. f 104 h' . . 1 d f h1 a ance 1n 1ts avour. T 1S s1tuat1on e to urt er

pressure--of an economic nature--on Canadian officials by

the U.S. government to re-equip the Canadian military by

procuring the equipment from American firms in order to bring

~ the level of arms trade into balance. For example, U.S.

Secretary of the Treasury John Connally was telling all who

would listen that he wanted the $500 million deficit "wiped

out." 105 Although Donald Macdonald, Canada's defence minister

in 1971, was being hounded by officials of the Lockheed Corpora

tion, who wanted Canada to buy $250 million worth of long-

range Orion patrol planes, he was inclined to make every

effort to stay within National Defence's budget for the

, ,. f h £1' 1 106 h'acqu1s1t1on 0 t e Argus eet s rep acement. T 1S was

despite the fact that Macdonald had already acknowledged that

the U.S. government was making every effort to convince him

to buy Lockheed's Orion. As Macdonald stated in the House of

Conunons, "in particular the United States has been very
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enthusiastic in pressing upon us the purchase of the Lockheed

Orion aircraft as a long-range aircraft."107

Treasury Board President, Charles Drury succinctly

explained the important role the Defence Production Sharing

Arrangement would have in determining where Canada acquired its

new LRPA. Drury told a gathering of newspaper journalists

that the trade imbalance under the Sharing Arrangement "is

108likely to have some effect on the Argus replacement."

During the earliest stages of negotiation to find a

replacement for the Argus fleet there were four contenders

for the contract. They included Boeing, Lockheed, Hawker

109Siddeley, and McDonnell Douglas. However, it was the con-

sensus of some observers that the main contenders to supply

the new planes were the Lockheed Corporation of California

110and Hawker Siddeley of Britain with its plane, the NIMROD.

Although the chairman of Hawker Siddeley met with the Canadian

Ministers of National Defence and Regional Economic Expansion

and promised them that Hawker Siddeley could place more jobs

and money in the Maritime region than any of their three

competitors, and that it could assist Canada in strengthening

its ties with the Common Market, what greatly reduced Hawker

Siddeley's chances was the continued deficit under the Defence

IIISharing Arrangement. A number of Canadian officials

acknowledged that such a major pruchase would have to go to

. f h' 112an Amer1can company or t 1S reason.

The American government intervened in the military
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procurement program of· Canada to satisfy two objectives:

strategic and economic. Not only did the U.S. government

pressure cabinet into purchasing a LRPA with highly-advanced

ASW equipment but it also influenced which company would be

chosen to receive the contract. The U.S. government wanted

Lockheed to receive the contract to ease that company's
( ....

financial problems. The U.S. government was willing to guaran-

tee the viability of Lockheed after a request was made by the

. 113
Canadian government for such assurances. .. The U.S. govern-

ment sent a diplomatic note to Ottawa after the Canadian

government signed the contract with Lockheed for the purchase

of 18 Aurora patrol aircraft. The note stated that the Aurora

would "substantially enhance Canada's ASW patrol capability,

improve North American defense arrangements, contribute to

NATO's overall security and thus is in the best interests of

the United States.,,114 Furthermore, in a precedent setting

action, the U.S. government guaranteed that Lockheed would

fulfill all of its industrial benefits program obligations

to Canada. The State Department's note stated that the U.S.

would "facilitate, to the maximum extent permissable under

United States law, the achivement of the Canadian industrial

involvement provided for in the contract ... " and provided that:

If a situation were to occur under the U.S.
bankruptcy laws involving voluntary or involun
tary reorganization or bankruptcy of Lockheed
which might affect Lockheed's contract perform
ance, the United States Government, recogniz
ing that it is in its best interest to do so,
w~ll ~~~ ~~~h r~n~~~ ~n ~ll ~~~~crc rcl~~~nn•• -.. __ - _ _ _ L" "- _....- t>.J _ .1. "::1
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to the Canadian LRPA contract to obtain for
Canada advantages and considerations no less
favourable than those that might be obtained
by the United States with respect to perforffi- 115
ance of its own defense procurement programs ....

Regardless of these guarantees, it appears that because of the

Defence Sharing Arrangement the U.S. has the opportunity~-when

it wishes to act--to influence and largely determine any defence

d . . . t d 116
~procurement program Cana a lnltla e .

The CP-140 Aurora

The purpose of this section is firstly to provide an

analysis of the CP-140 Aurora as a piece of military hardware.

Second, and most important, this section will focus on how the

procurement of the Aurora signals a recommitment to NATO and

a declining importance of the sovereignty role for the CAF.

Figure IX is a factsheet of the Aurora.

The Aurora is expected to fulfill a variety of tasks;

both military and civilian. Yet the primary role of the Aurora

will be a military function, i.e., the ASW function a role

designed by NATO. The sophisticated equipment to fulfill this

role aboard the CP-140 would suggest no other conclusion.

The best method of establishing how sophisticated the Aurora

is as an ASW aircraft is to compare it to the aircraft previously

recognized as the best ASW aircraft; the P3C;

(i) Cockpit instrumentation and equipment conform
to Canadian Forces layout and lighting stand
ards. The P3C does not so conform.
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(ii) The navigation system utilizes Canadian
equipment which is modern, accurate, and
designed for Arctic operation. The P3C
system does not have the accuracy or
flexibility, and is designed for ASW in
lower latitudes.

(iii) A search radar designed for ASW in the
modern environment. Currently, in the
S3A, it has been proven in side-by-side
trials to be much more effective than
the P3C radar.

(iv) A modern electronic emission detection
system (ESM), which is capable of growth
to a more advanced system. The P3C ESM
system is several generations earlier in
design.

(v) A Canadian magnetic anomaly detector
(MAD) system for ASW, and magnetometer
work, which is easier to use and calibrate
than the P3C system.

(vi) An underwater acoustics system superior to
any in the world today which is capable
of processing future acoustic detectors,
and which will be effective as submarine
technology makes them more difficult to
detect.

(vii) A forward looking infrared (FLIR) system
for night-time visual identification.

(viii) A reconnaissance camera which can be used
day or night. The P3C system can only be
used during the day.

(ix) A central computer which is more modern,
reliable and less prone to complete fail
ure than the P3C computer.

(x) Room for growth, electronically due to the
modern design of the equipment, and vol
umetrically, due to the smaller size of
the LRPA equipment. The P3C is very
restricted as to growth. 117

Within the ASW function there are two distinct tasks.

R.B. Byers identifies these as: strategic and tactical. The
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FIGURE IX

The Factsheet of the CP-140 Aurora

Number Purchased:

Total Program Cost:

Prime Contractor:

Characteristics:

Performance:

18

$1,031.7 million includes escalation
factor, support equipment and
facilities, training and related
government costs, sales tax, fin
ancial charges.

Lockheed-California Company, Burbank
California.

The CP-140 is structurally similar
to the Lockheed P-3 Orion currently
in service with the united States
Navy. The interior has been re
designed and equipment selected to
satisfy specific and stringent Can
adian requirements.

- 405 knots

Take off run at sea level - 4,240 feet

Landing distance - - - 2,900 feet

Maximum speed at 15,000
feet - - -

Ferry range - - - - 

Service ceiling -

Maximum endurance

over 5,000 nautical miles

- 35,000 feet

17.7 hours

Climb time from sea
level to 25,000 feet - - - 30 minutes

Engines: Four Allison T56-A014 turboprop
engines rated at 4,910 equivalent
shaft horsepower. Hamilton Stand
ard 54 H60-77 propellors, diameter
13 feet, 6 inches.
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FIGURE IX Continued

cameras

Special Sensors and
Systems:

Underwater acoustics

Radar

-Infra-red

'inectronic

Magnetic

Day/Night

Arctic navigation

Communication

Crew:

Armament:

Missiles

Torpedoes

Depth bombs

Rockets

Mines

Flares

Normal complement - - - - - 10 men

Source: Canada, Department of National Defence, Resume of the
Long Range Patrol Aircraft Program, "Annex 0",
(Ottawa, 1976).
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strategic role is carried out during times of peace and it

. 1 h k' d d ' f b ' 118 S'lnvoves t e trac lng an etectlono su marlnes. lnce

the beginning of World War II, the CAF has performed this

function and it is regarded by the Forces (especially the

Naval component) as a traditional military task for Canada.

Today the strategic role pertains to. the detection of Soviet

~7· .ballistic-missilie-carrying nuclear submarines. This role

must be carried out in times of peace because if it is to be

worthwhile the submarine must be detected and destroyed be-

fore its ballistic missiles are unloaded. In addition, this'.
role must have a very close to complete kill-rate because of

. 119
the destruction one ballistic missile could produce. On

the other hand, the tactical function does not require a "one

hundred per cent kill rate to be effective." This tactical

role comes into effect when war commences as it related to

the maintenance of open sea-lanes between the continents of

North America and Europe for the re-supply of equipment and

120*men to the European theatre.

* There are inherent difficulties in effectively fulfilling
both the strategic and tactical ASW roles. First, the
strategic role will be surveyed. Initially, the Soviet
Navy operated submarines of the Yankee-class. These sub
marines had missiles with a range of 1,600 nautical miles.
Thus, they would have to be within close proximity to the
North American coast in order to successfully wreck havoc
on North American cities. However, the Soviets are success
fully embarked on a program designed to replace the Yankee
class with Delta-class submarines which have a range of
over 4,000 nautical miles. With this upgraded capability
the Soviet Navy is capable of "lobbing a nuclear missile from
the coast of Greenland, or even the Baltic, to New York,
and capable of lying submerged, (continued on next page)
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motionless and undetected on the ocean bottom." Furthermore,
these Soviet submarines can launch all "sixteen of its mis
siles within 120 seconds." There are four stages to an
effective ASW role. They include: detection, localization,
search, and attack. It is impossible to complete the final
two phases if the first two are impossible to handle. A
second aspect of the strategic role is that the Soviet Union
must maintain the assurance that these submarines remain as.
a major component of its second-strike capabilities. If the
strategic ASW function has the potential of a 100 per cent
kill-rate the possible destabilizing impact this may have
could lead to catastrophic results. There are a number of
difficulties regarding the tactical ASW role. This role
rests on the premise that there will be a protracted con
ventional war. Four factors suggest that, in fact, a con
ventional war will be shortlived. These factors are: "as
the second-strike capability of the U.S. and the U.S.S.R.
increased, the probability of a conventional conflict in
Europe declined"; the recent NATO decision to deploy theatre
nuclear weapons in Europe increased the chances of a nuclear
war; the U.S.S.R. 's Armed Forces are geared not only for a
surprise attack but also for a short war and; the U.S.S.R.
will only fight a conventional war as long as they make
the advancement into Western Europe they expected. If not
they will turn to the employment of nuclear weapons, either
theatre or strategic. In addition, even if there is a
protracted conventional war there are two practical problems
with transatlantic supply/logistics strategies: one, European
ports are sure to be attacked and destroyed by Soviet forces;
two, the logistics of battlefield supply themselves will
hamper the smooth transfer of goods and men. (For further
discussion of this subject see, for example, R.B. Byers,
"Canadian Defence: The ASW Dilemma," Survival (July/August,
1976); C.S. Gray, Ills The Canadian Military Relevant?,"
Background paper, Canadian Institute of Strategic Studies,
Octover 23, 1976; S. Canby, "NATO: Reassessing the Conven
tional Wisdom," Survival (July/August, 1977); A. MacLaren,
"Canada needs to reconcile foreign and defence policies,"
International Perspectives (March/April, 1977); S. Canby,
NATO Military Policy: The Constraints Imposed By An Inap
propriate Military Structure (Santa Monica: Rand Corpora
tion, 1972); S.G. Gorshkov, liThe Navy in the Postwar Years,1I
in Transdex - Translations of U.S.S.R. Military Affairs,
November 1978, #72286; J.L. Hudson, "Maritime Strategic
Deterrence At The Conventional Level--And Canada's Role In
It," Canadian Defence Quarterly 7 (Spring, 1977).

I



139

Since the Aurora is heavily equipped to fulfill the

ASW function one must wonder how often the Aurora will be used

to fulfill the civilian function deemed so important by the

Canadian government as expressed in Defence in the 70s. It

would seem highly unlikely that a LRPA like the CP-140 would

spend a great deal of time flying over territorial waters.

It should be established how extensive the civilian tasks are:

sub-surface surveillance of Canadian areas of
responsibility and interest on both coasts;
surface surveillance of coastal and offshore
waters and fishing zones to demonstrate
Canadian presence, to provide intelligence on
fishing activities, and to detect fishing
violations, the discharge of pollutants,
and unauthorized activities involving explora
tion and exploitation of seabed resources;
Arctic surveillance to reinforce the Canadian
presence and identify activities contrary to
Canadian interests; and assistance in ice
surveillance and civilian remote sensing:
search and rescue. 121

The CP-140 is quite capable, for example, of performing

the surveillance flights of fishery zones. Yet does this make

sense. The employment of the Aurora is a very expensive method
. 122

of fulfilling these tasks. If the Ca~adian government had

been sincere in its commitment to protecting Canadian sovereignty

it would not have decided to procure the CP-140 Aurora. The

Aurora is not equiped with a II c ivilian remote sensing capabil
I

ity ll123 which IImeans that aircraft will be next to useless for

six months of the year in the Arctic. 11
124 John Gellner contends

that the Canadian government could have provided the CAP with,
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eighteen big jet aircraft--the Orion is a turbo
propeller aircraft of relatively modest size-
perfectly suitable for reconnaissance and other
sovereignty protection duties, and capable of
doubling in brass as troop and cargo carriers,
for half the price of the LRPA. Some modest
ASW could have been built into thern. 125

The procurement of the CP-140 Aurora, acknowledged to

be the best ASW aircraft in the world because it contains the

~most sophisticated ASW sensors available, is not compatible

with the statements in the 1971 White Paper. On the one hand,

Defence in the 70s downplayed the importance of the ASW role

while, on the other hand, it emphasized the primacy of the

surveillance of Canadian territory. The purchase of the

Aurora has had little effect of changing the face of Canadian

defence policy.

Sumnlary

According to the 1971 White Paper and statements made

by defence minister Edgar Benson it could have been concluded

that the Canadian government intended to replace the Arugs

fleet with an aircraft geared to the task of surveillance of

Canadian territory. Though the decision to procure the CP-140

Aurora was based on government policy laid down in Defence in

the 70s the aircraft purchased in 1976 did not accurately

raflect this. The Aurora is essentially an ASW aircraft.
\

\
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CHAPTER V

THE LEOPARD I

Unlike the structured process of Aurora, the process to

procure the Leopard I lacked both structure and process. This

lack of structure was the result of what seemed to be a snap

d
.. 1eClSlon. The following chapter will provide a discussion

of the inconsistent behaviour of the Trudeau government con-

cerning the equipping of the Canadian Brigade group in Europe

under NATO command.

It will be contended in this chapter that one external

factor influenced the Canadian government to purchase 128

Leopard I main battle tanks from Krauss-Maffei of West Germany.

The acquisition of these tanks for employment by Canadian

forces in Europe provided concrete evidence to the EC/NATO

members of Canada's commitment to the Atalntic alliance. This,

was the price Canada had to pay for the formal economic relation-

ship it signed with the EC. Because of the nature of the

decision, i.e., a snap decision, the Leopard I was not procured

as a result of a policy determination but, rather, a program

determination.

In addition, a brief discussion will be provided of

the industrial benefits Canada achieved from the procure-

ment of the Leopard I. It should be noted however that unlike
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the. LRPA procurement, the desire for industrial benefits from

the main battle tank appeared to be merely an "afterthought"

for the Trudeau government.

Finally, the last section of the chapter will examine

how the purchase of the Leopard I, like the Aurora, reflects

the reversal of the 1971 defence priorities. The majority of

the tanks procured by Canada will be stationed in Europe and,

therefore, are committed to NATO.

,Equipping The Canadian Brigade Group

The ~971 defence White Paper stited that the Canadian

Land force situated on the Central Front in West Germany,

which had originally been a full infantry brigade group with

tank support, would be "reconfigured" for a tactical recon-

naissance role. In order to fulfill this role the White

Paper contended that Canada could do away with the aging and

cumbersome Centurion main battle tanks and acquire a LTD

which would eliminate Canada as a major participant of the

armoured role in NATO. 2 \ .
This desire existed within the fed-

eral cabinet for the next two to three years. The cabinet

ministers reasoned that they could not possibly conceive of

the need to employ tanks in Canada and, as a result, they

3
felt there was a need to change Canada's NATO role in Europe.

Hence the Trudeau government decided to purchase 100 Scorpion

vehicles from Britain at a cost of $40 million. This decis-

ion was announced on July 25, 1972 by defence minister Edgar
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Be~son, who stated that-in the very near future Canada would

be signing a contract with Britain.
4

The decision to purchase the Scorpion caused a great

deal of consternation within the Canadian military establish-

ment. Major-General William Leonard, commander of Canadian

Forces Europe commented, for example, that the

Centurion still is a good battle tank, even
though 'tired and relatively slow'. There are
something like 2,500 of them still in use
throughout the world. The Israelis used them
with devastating effect in the six-day war. 5

. In fact, one observer believed that the government's desire to

purchase th~ Scorpion was part of a step-by-step plan by the

Trudeau government to withdraw all Canadian forces stationed

in Europe. The purchase of the Scorpion was an important

element of the plan because this vehicle weighed only 17,000

pounds and, therefore, it was possible to station the Scorpion

in Canada because it could be flown in a cargo aircraft, such

as the Hercules, to Europe during a period of crisis. 6

NATO officials opposed Canada's planned purchase of

the Scorpion. Most military tacticians argue that a LTD

like the Scorpion would not be able to survive a major bat-

tle in Europe without the protection of heavy tanks, because

of the concentrated firepower of the Warsaw Pact's heavy

7armour. The principal opponents of the Canadian decision

to restructure its forces (which would be based on the

Scorpion) were Supreme Allied Commander Europe, Central Army

Group, and the United States 7th Army. Due to these criticisms

(
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James Richardson, at the beginning of 1973, announced that

the proposal to purchase the Scorpion was being re-examined. 8

By May of the same year, the Canadian government decided to

abandon its plan to procure the Scorpion.

In 1974 it was suggested in the press that plans had

been drawn up by National Defence officials in an "attempt to

extend the life of the Centurion tank. This was to be achieved
~v~

by giving the Centurion a major overhaul which would make the

tank operational until 1985. The cost of refurbishing the

tanks would be approximately $16 million. 9 However, there

was little, if any, concrete evidence that the federal cabinet

was committed to maintaining a heavy tank for "the Canadian

Armed Forces. Hence, the tank question remained unresolved

until October 1975.

It was on October 23, 1975 that James Richardson

provided some evidence of the changing mood of the Liberal

"government regarding the Centurion. The defence minister

explained, "if a land force is to be effective, on the central

front ... it requires a tank."lO He stated that the federal

cabinet was considering the two most viable options open to

it concerning the question of a heavy tank for Europe; first,

it could refurbish the Centurion or, secondly, it could pur-

chase or lease a new tank from one of its allies. However,

as Richardson explained, the refurbishing of the Centurion

was not a very attractive option because it would be "a

little like the old axe •.. three new heads and six new
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handles but the same old axe. 1I11 Nevertheless, Chief of

Defence Staff, General Jacques A. Dextraze argued for refur-

bishing the Centurion, and then in the mid-1980s selecting one

of a new generation of tanks being developed by Canada's

allies. To purchase a new tank in 1985, for example, would,

from his perspective, provide Canada with a piece of modern

equipment that would be a viable and effective weapon system

for several decades. 12

The option of leasing a tank from one of Canada's

allies appeared to have obvious pitfalls. A Department of

National Defence news release explained why:

Over any reasonable period of service the
cost of leasing would have substantially
exceeded the cost of outright purchase.
There would also have been serious legal
and political problems involved in an arrange
ment wherein the ownership of Canadian combat
equipment was vested in a non-governmental
agency.13

Richardson also stated at this time that despite the Trudeau
f

administration's very real concern with financial restraint

he felt that he was making livery real progress" regarding

14Canada's land force in Europe.

The October 23rd statement by Richardson was followed

in the next month with a solid commitment by the federal

cabinet to strengthen Canada's NATO forces. On November 27th

in a statement in the House of Commons, at the completion of

Phase I of the Defence Structure Review and, also, the

initiation of a'defence program, Richardson assured MPs that
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the government would provide Canadian forces "with a modern

and effective main battle tank" either by refurbishing the

Centurion or by procuring new tanks. 15 This would "ensure

that our army contingent in Europe possesses the necessary

up to date equipment to fulfill its assigned tasks beside

. 16
our NATO partners."

In February 1976, the Progressive Conservative defence

critic, Allan McKinnon (Victoria) suggested to the government

that it decide to withhold its decision on purchasing a new

tunk until the West German Leopard II and the United States

XM-I tank were available. He argued that either of these two

tanks would be far superior, particularly with respect to speed,

to the Leopard I or a retrofitted Centurion. Yet, Maurice

Di0nne, Parliamentary Secretary to the defence minister, answered

for the government that the "acquisition of Leopard I would

strengthen Canada's posit~on through the procurement of a current

piece of equipment with logistic and standardization advant

ages with NATO. 11
17

Defence department officials confirm that

no serious consideration was given to the idea of procuring

either the Leopard II or the XM_I. 18

The November 1975 announcement by James Richardson led

to the signing in Munich on October 12, 1976 by a Supply and

Services official of a contract with Krauss-Maffei for the

purchase by Canada of 128 Leopard I main battle tanks.

The purchase of the Leopard I was to be funded from

within the defence department's capital budget. Included in
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the 'contract was an agreement whereby the German defence

ministry would lend Canada for a two year period thirty-five

Leopard I tanks, beginning in the first three months of 1977. 19

The total cost of the project was $187 million. The total

coast of the project included: $115 million for tanks; $3.7

million for Leopard I tanks on loan; and $69.3 million for

logistics support, training, ammunition and associated material

requirements. 20 The contract also provided "for the sale of
~

Canada1s entire fleet of Centurion tanks, and associated

equipment, to the German Krauss-Maffei Company, in the event

they could find a buyer acceptable to Canada. ,,21

At this point it is necessary to focus the discussion

on why Canada decided to purchase the Leopard I instead of

choosing one of the other alternatives: either refurbishing
\

the Centurion and waiting until the Leopard II or XM-I was

available or simply not buying a main battle tank.

European Pressure

When Pierre Trudeau visited Europe in 1975 he reas-

sured the NATO allies of Canada1s commitment to the alliance
\
I

which pleased the NATO allies. Nevertheless, as reassuring

as Trudeau was, Canada still had to show some concrete

evidence of its renewed commitment. The evidence was provided

with the decision to procure tanks from Krauss-Maffei.

It is difficult to sUbstantiate the connection between

the purchase of the Leopard I and the formalization of relations
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between the EC and Canada. However, one observer described

Canada's action as a kind 1I 0 f bribe to NATO to enable him

[Trudeau] to receive that contractual link with the European

22Common Market. II A more official source provides further

evidence of the connection. Arthur Menzies, Canada's Ambassador

to NATO said:

One of the objectives of the Prime Minister on
his trip is to build some sort of bridges so
that our identity will grow and be strengthened.
This bridge (NATO) is a political and economic
one. 23

After the June 1975 NATO summit meeting Trudeau commented upon

the importance of the NATO connection:

It was impressed upon me by some of my NATO
colleagues how disappointed they would be
should any Canadian government at any time
take any step to lessen the effectiveness
of the Canadian military contribution. 24

To discuss the link between the Framework Agreement

and the procurement of tanks by Canada becomes more realistic

when one considers the II c hange of heart ll of Canadian policy-

makers concerning a tank purchase. In 1974, defence minister

James Richardson faced with the prospect of allocating funds

for the procurement of tanks cautiously observed, IIThere are

other roles that Canadians can play ... we don't believe we

have to have tanks. 1I25 In addition, as commented on in an earlier,
chapter, the II no tanks ll edicts of the Trudeau government in

1973 and 1974 supposedly emanated directly from the prime

. . t ' ff' 26mlnlS er s 0 lce.

Additional proof of Canada's commitment to acquire a

( -
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main battle tank immediately instead of waiting for the next

generation of heavy tanks was provided by a statement made

by Allan MacEachen. The Secretary of State announced on

May 22, 1976 at a meeting of NATO foreign ministers in Oslo

that Canada had decided to procure the Leopard I from Krauss

Maffei. 27 MacEachen, who at the same time was attempting to

cfinalize an economic relationship with the EC, was endeavour

ing with his announcement to satisfy the EC/NATO members.

It should be noted that MacEachen's statement occurred at the

same time Canadian officials were negotiating with officials

from both Krauss-Maffei and ·the British manufacturers of the
..

Chieftain. 28 Despite MacEachen's announcement James Richardson

was willing to openly contradict the Secretary of State.

\' Richardson attempted to explain MacEachen's statement; lIthat

in principle the government has decided to re-equip the army

in Europe with main battle tanks. Secondly, he said that

we are proceeding very satisfactorily with negotiations for

the purchase of tanks from the German firm. 1I29 Richardson

continued by stating that the government had not finalized

a deal with Drauss-Maffei as negotiations were still being

carried on. Furthermore, Richardson contended that the

. government could always use the option of refurbishing the

Centurion "if, in negotiating with the German firm and the

30German government, we are not able to reach reasonable terms."

Nevertheless, as one Department of Supply and Services official

commented "statements like Mr. MacEachen's tend to speed
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Negotiations did indeed speed up. Within less

than five months Canada had signed a contract with the German

firm for 128 tanks. 32

The IIbribe" of tanks, it could be argued, was the

principal reason why the EC was willing to sign the Framework

Agreement with Canada. This seems especially true considering

the reservations the EC had about Canada. It must be remembered

that the Community members were extremely wary of reaching

any general agreement with a heavily industrialized country.

The EC feared this precedent setting action because it might

make it vulnerable to the pressures of the United States for

33a similar arrangement. All other agreements that the EC

had signed with other parties had been in terms of former

colonies of the member states; the countries around the

Mediterranean costal region; countries and associates of the

European Free Trade Association and; developing countries.

An agreement, therefore, with Canada would be a first for the

EC. 34 Furthermore, any attempt by the Community's Commission
,

to. get such an agreement would be carefully scrutinized by

member states who feared any transfer of their sovereign

power to Community organs that might result from this action.

The Trudeau government's desire for potential economic

benefits through a link with the EC could only be accomplished

if Trudeau reacted positively to the counter-pressures posed

by the EC/NATO members for Canada to recommit itself to NATO.

Thus, it could be deduced, that the procurement of Leopard I
'1
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tanks to be deployed in the defence of Central Europe was the

price the federal cabinet had to pay for the Framework Agree-

mente In April 1969, Pierre Trudeau had commented that

Canada's membership in NATO "was more to impress our friends

than frighten our enemies.",, 35 Time was to prove him right.

Economic Benefits

James Richardson's November 1975 announcement set in

"motion negotiations between Supply and Services officials,
1 ~.

officials of Krauss-Maffei of West Germany, and the manufacturers

of the British Chieftain. Canadian officials were telling

the potential manufacturers that Canada "would go for the

best dea1.,,36 However, Canadian negotiators had their posi-

tion weakened when Allan MacEachen prematurely announced in

May 1976 that the Canadian government had decided to purchase

the Leopard I from West Germany. As R.J. Hauser in a letter

to the editor of the Ottawa Citizen explained:

This single act succeeded in cutting the legs
right out from under the negotiators, all at
a time when other options were still open. .
(I know, for I was involved in these negotia-
tlons prior to my retirement from the federal
civil service). About $120 million worth of
orders for Canadian industry went right down
the drain. 37

;

Despite this the Canadian government was still able to

secure considerable industrial benefits for Canadian industry

from the Leopard I procurement. Though the tanks were purchased

from Krauss-Maffei the industrial benefits package was negotiated

by Industry; Trade and Commerce officials with the West German
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. government. 38 The agreement guaranteed that the manufacturer,

Krauss-Maffei, would place in Canada contracts valued at forty

per cent of the total contract price. In addition, the contract

had a "best effort" clause that would increase the industrial

benefits package by a further twenty per cent. The industrial

benefits program is to have a tenure of ten years .. ~he industrial
. 39

;;benefits were to be managed by Industry, Trade, and Commerce.

Because no part of the tank could be constructed in

Canada, the industrial benefits would be achieved by Canadian

industries providing a long list of industrial goods. These
"

included "from manufactured products through steel forging to

synthetic fibres.,,40 The West Germans are able to offset some

of the Canadian expenditures by establishing high technology

. d t' lIt l'n Canada. 41 F' X t bl' h th t tln us rla p an s 19ure es a lS es e s a us

of the industrial benefits from the Leopard I purchase up until

July 4, 1978.

The Leopard I

The Leopard I is acknowledged to be one of the finest

of its generation of main battle tanks. It is superior in all

three components which are considered essential characteristics

of a good tank. These include: firepower, mobility, and pro

tection. 42 Perhaps the Leopard lIs greatest strength is its

mobility which is thought to be "superior to all tanks now in

production, surpassing the Centurion by a wide margin.,,43 This

is due to the fact that the Leopard I weighs forty six tons
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FIGURE X

Industrial Benefits from Leopard I Purchase
as of 4 July, 1978

Effective date of Leopard Contract .

~Industrial Benefit Program concludes

Agreement states that Krauss-Maffei
and its subcontractors are to place
orders in Canada equal to forty per
cent of the total contract purchase
p~.ice, approximately • .

Purchases placed with Canadian
industry to date (18 month period)
Septebmer 30/76 - March 31/78

In addition, Krauss-Maffei agrees
to an additional twenty per cent,
known as "best effort", approxi-
mately .. .

A total of fifty Canadian companies
have benefitted from this Program
to March 31, 1978, as follows:

30 September, 1976

30 September, 1986

$ 69 million

$ 21,344,000

$ 35 million

Ontario
Quebec .
Manitoba .
British Columbia

Services: Air Canada
Canadian Pacific

Total number of orders placed
to date • • • . •

. . . . ~

32 companies
8 companies
1 company
7 companies

191

Source: Standing Committee on External Affairs
and National Defence, March 6, 1979.
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h 'l'th C t" . tIt h' 44w ~ e e, en urlon lS approxlma e y en tons eaVler.

Figure XI is a fact sheet describing the Leopard I.

Of the 128 Leopard I tanks the Canadian government

purchased, Canadian forces stationed under NATO command in

Europe will receive seventy-seven gun tanks, four bridge-laying

t k d' f d vehl'cles. 45 A It than s, an our armoure recovery s a resu e

deployment of eighty-five heavy tanks to the 4th Canadian Mech-

anized Brigade Group will permit the brigade group to 'retain

1 b t b ' 1 ' 46 Th tgenera purpose com a capa l lty. e necessary componen s

of a general purpose combat capability are heavy tanks,

armoured personnel carriers, self-propelled artillery, heli

copters, and logistics resources. 47 The remaining forty-three

tanks will be located in Gagetown, New Brunswick, and Borden,

Ont2rio for use as trainers.

In justifying the decision to re-equip the 4th Canadian

Mechanized Brigade Group by replacing the Centurion the

Canadian government stated:

NATO's strategy of deterrence is based on making
clear to the Soviet Union and her Warsaw Pact
allies that if they were tempted'to use their
military power against the alliance--or even
threaten to use it--they would be stating a
sequence of events the course of which cannot
be calculated in advance.

Those events could involve such appalling risks
to their own territory, industry, and population,
as to far outweigh any advantages they might
hope to gain in this way.

To be an effective deterrent, NATO's fighting
power must include adequate numbers of well
trained and well-equipped forces on land, at
sea and in the air. In Europe, NATO land
forces being confronted by the heavily mechan-
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FIGURE XI

The Leopard I
Technicai Data

Vehicle Dimensions:

Length (Gun

Length (Gun
Position)

Width

'Height

.Ground Clearance

Weight:

Combat Weight

Net Weight

Power/Weight Ratio

Ground Pressure
(Combat Loaded)
\

Performance Data:

Maximum Speed

Cruising Range (Road)

Grade Ascending Ability

Side Slope

Vertical Obstacle Vehicle
Will Climb

Width of Ditch Vehicle
Will Cross

Fording Depth

Submergeabilit:y

26 Feet, 10 Inches

31 Feet, 4 Inches

10 Feet, 8 Inches

7 Feet, 12 Inches

Approximately 18 Inches

88,500 Pounds

81,000 Pounds

21 Horsepower Per Ton

12;2 Per Square Inch

40.5 Miles Per Hour

37S'Hiles

60 Per Cent

30 Per Cent

45.3 Inches

114 Inches

Up To Turret Roof

With Auxiliary Equipment
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Figure XI continued

Armament:

Main Weapon

Maximum Traverse

Maximum Elevation

Maximum Depression
,.!""..

Ammunition Stowage
(Main Gun)

Secondary Armament

"

Optical Equipment:

Semi-Automatic 10S-MM Gun

360 Degrees

+20 Degrees

-9 Degrees

60 Rounds

cal. 30 Coaxial Machine Gun
Cal. AA Machine Gun

Rangefinder, telescope, variable power panoramic telescope,
periscope, infrared driving and sighting devices.

Communication System:

Radio and intercommunication equipment.

Engine:

Output at 2,200 R.P.M.

10 Cylinder, 90-degree
upright v-type/ four stroke,
percombustion chamber,
mUl~ifuel, super-charger.

830 HP net installed brake
horsepower, fan output not
subtracted.

Maximum torque at 1,200 R.P.M. 2,000 Feet-Pound \
J

Source: Lieutenant Colonel J.C. Gervais, "The Leopard-The
Canadian Forces' choice for a m3.in battle tank",
Canadian Defence Quarterly, p. 9.
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ized forces of the Soviet Union and her
Warsaw Pact partners, must be equipped
with tanks which have equal or better fire
power, high mobility and adequate protec
tion. 48

There was little doubt that the Centurion was obsolete,

and had to be replaced; however, whether eighty-five Leopard Is

acquired by the Canadian government for the European front

strengthened NATO is debatable.* However, the important aspect

* In modern warfare the heavy tank has become accepted as the
principal piece of equipment employed by land forces. Not
only was the tank thought to be the primary offensive weapon
but it was felt that the tank itself was the most effective
anti-tank weapon. Nevertheless, since the conclusion of
World War II anti-tank weapons have improved immensely and
thus are now able to have an extremely high kill-rate because
of its capability to penetrate present-day tank armour. As
a result since the 1950s anti-tank guided weapons have become
increasingly more important as an effective tool to counter
act tanks. Ian Smart, a British military analyst, suggests
that "superior tank numbers may be outweighed by an adver
sary's anti-tank guided weapons." The modern anti-tank
guided weapon is capable of penetrating the armour two to

. three times the thickness of present-day heavy tanks. This
includes the Leopard I. But, the new genera~ion of heavy
tanks that are being designed at the present time, such as
the XM-I and the Leopard II, will be constructed with a new
armour that is "immune to any current known anti-tank mis
sile." One, therefore, must question the decision of the
Trudeau government to procure the Leopard I which is rapidly
becoming obsolete and, in fact, was originally designed to
be the prototype of the Leopard II. This discussion does
not mean to suggest that the tank is of no utility. Yet ~

ever since the Yom Kippur War of 1973 there has been an
intense debate among military analysts concerning the effect
iveness of the tank as an anti-tank weapon. In sixteen
days of fighting the Egyptians and Israelis lost more tanks
than the United States has in active service in West Germany.
This debate should be of particular relevance to Canadian
defence planners and, in fact, all NATO members because
NATO operates under the military strategy of flexible response
which is primarily a defensive strategy. Therefore, NATO
forces must be able to prolong a Warsaw Pact thrust and, in
time, eventually push back (continued at bottom of next page)
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for this thesis is that Canada's purchase committed Canada to

the defence of Western Eruope in an armoured role. The

acquisition of tanks did not meet the defence priorities laid

down in the 1971 White Paper. Defence in the 70s contended that

Canada no longer required a main battle tank. Yet the station-

ing of the eighty-five Leopard Is contributes to the 6,000 NATO

-tanks placed on NATO's front line to repel a potential invasion

from 15,000 Soviet tanks. Therefore, Canada is contributing to

deterrence.

Summary

The decision to procure the Leopard I by the Canadian

. government was the price Canada was willing to pay to finalize

an 2conomic relationship with the EC. The decision to procure

was the result of a snap decision: the about face of James

Richardson regarding the necessity of Canada having a main

battle tank; the lack of a formal decision-making process, and,

most importantly, the decision to procure the Leopard I resulted

the invader from the East. Hence, should the NATO members be
spending a significant percentage of their declining pool of
monies on a weapon system that might not be totally effect
ive. (For further discussion on this subject see, for example,
R. Ogorkiewicz, "Tanks and Anti-Tank Weapons," Adelphi Papers,
(Spring, 1978); Captain L.W. Bentley and Captain D.C. McKin
non, "The Yom Kippur War As An Example Of Modern Land Bat
tle," Canadian Defence Quarterly 7 (Summer, 1977); Captain L.
Rossetto, "The Soviet Blitzkrieg vs. The Military Balance,"
Canadian Defence Quarterly 8 (Winter, 1978/79); T. Cliffe,
II Military Technology and the European Balance," Adelphi
Papers (1972).
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not from policy directives (as espoused in Defence in the 70s)

but rather as a result ofthe 1975 defence program all under

score this. The deployment by the CAF of the Leopard I on the

Central Front in Europe under NATO command, like the Aurora

procurement, had the effect of ultimately changing the face

of Canadian defence policy.
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CHAPTER VI

SUMMARY AND CONCLUSIONS

The central purpose of this thesis was to examine if

military procurement decisions made by the Trudeau government

had the effect of changing the face of Canadian defence policy

by the end of the 1970s. The procurement of the CP-140 Aurora

and Leopard I--employed in this thesis as a case study of two

particular procurement decisions--signalled the re-emergence

of NATO as Canada's first defence priority. With the upgrading

of NATO as Canada's principal military concern the protection

of Canadian sovereignty became of secondary importance. Thus,

it can be concluded that the procurement decisions did not

reflect the priorities established in the government's 1971

White Paper.

To understand how this occurred it was necessary to

survey four distinct decisions made by the Canadian government

to determine what factors shaped the different decisions. These

decisions include: the formulation of an official defence

policy by the Trudeau government in 1971; the initiation of a

defence program in November 1975; the procurement of the CP-

140 Aurora in July 1976 and; the acquisition of the Leopard I

in October 1976.

After a two year defence review debate. the Trudeau
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goverhment published Defence in the 70s. This White Paper,

in many ways, mirrored the statements made by the prime

minister while the defence debate was being carried out. The

tasks designated for the CAF to fulfill as determined by the

White Paper reflected the political vision of Pierre Trudeau.

Trudeau did not accept the need to maintain a Canadian military

establishment simply for military purposes. In Canada's case

this would involve its participation in NATO and NORAD. Instead

Trudeau believed that the value of the Canadian military

establishment lay in its ability to fulfill quasi and non

military tasks. Hence the protection of Canadian sovereignty

and aiding civilian agencies in national development projects

were considered to be the important roles for the CAF. The

second factor that shaped the posture of official Canadian

defence policy in 1971 was the Trudeau government's unwilling

ness to allocate substantial economic resources to National

Defence. In the competition over the allocation over the

allocation of resources the defence department was deemed of

less importance than other departments concerned, for example,

with promoting policies to alleviate regional economic

disparities.

Of further importance to this thesis were the statements

of the 1971 White Paper. Defence in the 70s outlined the

military requirements of the CAF in order that the forces could

satisfy the listed priorities. The White Paper contended that

the Canadian forces no longer needed a main battle tank and,
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thus, the Centurion would be eventually phased out. It was

further noted that if Canada was to maintain an effective

territorial surveillance capability thought would be given to

replacing the aging Argus fleet. To satisfy the priorities

established in Defence in the 70s procurement decisions in

forthcoming years should have reflected the aims of the White

Paper. As R.B. Byers contends, "the statement of objectives

and the roles should b~ translated into specific equipment

requirements, a force structure, and a program for resource

allocations. ,,1

The second major defence decision of the Trudeau govern-

ment occurred in November 1975. Defence minister James Richard-

son announced that National Defence would be allocated a greater

percentage of the government's budget. The creation of a re-

equipment program was not an outflow of the White Paper, but

rather a result of pressures exerted by two external factors.

First, Canada had to respond to U.S. government pressures

because of the Canadian fear that not to .do so might endanger

the vast "community of interests" between the two countries.

Second, the Canadian government had to respond positively to

pressures exerted by EC/NATO members because Canada was in the

midst of negotiating a formal economic relationship with the

EC. Both of these two external factors were motivated to

pressure Canada to upgrade its commitment to NATO as part of

fulfilling its share in the alliances' response to the Soviet

Union's substantial expansion of its military establishment.

\

t
l
I
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The final two decisions examined related to the specific

procurement choices of the Trudeau government. The· actual

decision to purchase the CP-140 Aurora was a direct result of

stated government policy. Defence in the 70s acknowledged the

need for the CAF to have a new LRPA. Yet the Aurora is equipped

primarily to fulfill an ASW role when the White Paper contended

~that Canada's traditional role in fulfilling the ASW function

within NATO would be great~y reduced. What caused this con

tradictory behaviour was the influence exerted by Washington.

The U.S. government wished to see Canada continue as a major

participant in both strategic and tactical ASW functions. In

order to play this role Canada needed a sophisticated ASW

aircraft. Lockheed was chosen as the manufacturer of Canada's

~. new LRPA. This event satisfied other desires of the U.S .

. government: the Canadian purchase from Lockheed helped to

correct the financial ryroblems that existed for the American

corporation and the procurement from an American corporation

helped to create a more equitable balanc~ in U.S.-Canada

defence trading. Another factor which influenced the Trudeau

government's decision to procure the Aurora was the ambition \

to achieve industrial benefits that would assist in strengthen-

ing the viability of the Canadian aerospace industry. In

addition, the achievement of substantial industrial benefits

would create new jobs and, as such, the LRPA purchase was

perceived as a "make work project".
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With the acquisition of the most sophisticated ASW

aircraft available the Canadian government was turning the

aims and goals listed in Defence in the 70s upside down. The

sovereignty role was reduced, the NATO commitment was back in

fasion.

The decision to procure the Leopard I from Krauss

Maffei of West Germany flowed from the 1975 announcement by

James Richardson that Canada would maintain forces in Europe

under NATO command that would be equipped with a main battle

tank. Thus the decision to purchase a main battle tank was not

a result of a policy determination but rather a program determina

tion.

Unlike the Aurora decision, in which the Canadian

government designed a formal structure to determine each of the

contenders' industrial benefits package, the industrial bene

fits package from the Leopard I procurement seemed to be merely

a residue benefit gained by the Canadian government. The

principal benefit accrued from the acquisition was the sign

ing of a Framework Agreement with the EC on 6 July, 1976.

While EC/NATO members were pleased that Canada had formulated

a re-equipment program in 1975 it has been suggested that

Canada achieved the Framework Agreement b~cause of the "bribe"

of tanks. Canada had to play its part in shouldering the

burden of deterring a potentially aggressive U.S.S.R. on

the Central Front in Europe. Canada's contribution of eighty

five tanks to the defence of Western Europe marks the fulfillment

\ .
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of its share. More importantly the tank purchase, perhaps even

more than the Aurora acquisition, signifies Canada's recommitment

to NATO.

In summation as Hugh Macdonald stated:

If military requirements alone determined procure
ment decisions we would have the opposite of
procurement determining policy; procurement
would be determined only by policy, specified
in military terms. 2 .

However, as Macdonald notes, "economic parameters" must influence

Canadian procurement decisions in times of peace. 3 But there

are other factors which affected Canada's defence procurement

decisions. As a result it was necessary to identify the

setting in which Canadian defence decisions are made largely

because the setting determineds what kind of military forces

Canada can have. The Canadian setting includes: the omni-

present position of the united States vis-a-vis Canada; alliance

commitments (particularly NATO) and; economic constraints.

The thesis has attempted to identify where each compon-

ent of the setting has influenced particular Canadian decisions.

On the one hand, the two external factors influenced Canada's

decision to commence a re-equipment program while, on the other,

the u.S. government influenced the Canadian government to

choose the Lockheed bid over the other three contenders for

the LRPA contract and the EC/NATO members pressured Canada

into purchasing the Leopard I that would be deployed in Western

Europe. Industrial benefits played a major role in the Aurora

purchase but only a very minor role I procurement.
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·Finally, the only decision that was not affected by the setting

was when the Trudeau government designed its defence policy

in 1971.

The notion that factors beyond specific Canadian mili

tary requirements were involved in the procurement decisions

in these cases suggests the generalized conclusion· tbat procure-

~ment will define policy in Canada. The Canadian decision to

procure both the Aurora and Leopard provide support for this

conclusion. Both pieces of military hardward are designed to

f~lfill specific NATO functions instead of the policy priorities

listed in Defence in the 70s.

The conclusion arrived at in this thesis suggests that

any defence policy created by future Canadian governments will

be merely ephemeral in nature. As such when the pieces of

military equipment currently being purchased--the Aurora,

Leopard, frigates, etc.--become obsolete by the end of the

1980s the replacement equipment chosen, it might be suggested,

will not reflect the stated policy. For any Canadian govern

ment it is one thing to design a defence'policy; it is, however,

another thing to be able to enact it.
\
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1. R.B. Byers,"Defence for the Next Decade: The Forthcoming
White Paper," Canadian Defence Quarterly 7 (Autumn, 1977):
18.

2. H. Macdonald, op. cit., p. 9.

3. Ibid.
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APPENDIX I

A STATEMENT REGARDING THE INTERVIEWS THAT WERE HELD

The interviews were conducted after the majority of the

research of primary and secondary sources was completed. The

interviews were carried out in Ottawa with officials from the
'\

Departments of Externa"l Affairs, National Defence, and Supply

and ServicesO- Questions were posed to the officials but a

number of times they went beyond the scope of the question and

discussed material they felt was relevant.

Following is a sample of some of the questions asked

during the interviews:

I. How did the Department of National Defence (Depart
ment of External Affairs) view the international
environment in the late 1960s?

II. Did Defence in the 70s create any unusual problems
for DND?

I

III. What was the purpose of the Defence Structure Review?

IV. What was the role of DEA During the Defence Struc
tureReview?

V. What was the role of the DEA representative on the
project management team headed by Brigadier-General
Allan?

VI. Was there any dialogue between the Canadian and
American governments concerning Canada's acquisi
tion of new military equipment?

VII. The increasing Soviet military build-up was the
reason given by Canadian policymakers for the
purchase of the Aurora and Leopard; were there any
other reasons?
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. VIII. Was there a connection between the acquisition of
the Aurora and Leopard and the formal agreement
signed between the European Economic Community
and Canada? .

IX. Beyond military requirements were there any domestic
interests that had to be considered during the
negotiations leading to the buying of the two
pieces of military hardware?

X. Despite all the problems during the contract
negotiations with Lockheed the Aurora deal was
kept alive. Why?

XI. Did Trudeau's attitude toward NATO change during
his stay in office?
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