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PREFACE

RODUCING this book has been a long process. It was first planned as a fourth

volume of the Canadian Army's official history of the Second World War, but in
1947 the then Minister of National Defence inquired whether it might not be possible to
convert it into a volume dealing with military policies in the broadest sense, and covering
all three armed services. My reply was that this was an excellent idea providing that
access to the necessary Cabinet records (which we had not yet had) could be arranged.
This was done, and preliminary work on the book proceeded thereafter so far as this was
possible without interfering with the production of the Army history. The last volume of
that history was published early in 1960. I had retired as Director of the Army Historical
Section the previous year, but had been asked to continue writing the present volume as a
part-time project. The task has been lengthened by new records becoming available as it
proceeded; this has obliged me to re-write various sections already drafted.

Planning the volume has been complicated by the need for coordinating it with books
already published. The Army and Navy histories contain much information on policy
matters; this has not been repeated in detail here, but it has seemed desirable to
summarize it. The fact that no official history of the Royal Canadian Air Force has as yet
been published has obliged me to include detail on air matters which could otherwise
have been omitted.

I have never been refused access to any document in the possession of the
Government of Canada. I am grateful to many people, including some now dead, for
allowing me to use private records. The late General A. G. L. McNaughton and the late
General H. D. G. Crerar, two great military servants of Canada, gave me the freest access
to their papers. I owe a special debt to the Literary Executors of the late W. L. Mackenzie
King, the wartime Prime Minister, for permitting me to use Mr. King's papers and diary,
without which this book would have possessed much less interest and authority. In this
and other matters I am especially grateful to Dr. W. Kaye Lamb, the Dominion Archivist.
I must offer particular thanks to Mrs. Stuart B. Ralston for giving me access to the papers
of the late Colonel J. L. Ralston. Mrs. Ian A. Mackenzie was so good as to make for this
official book an exception to the general temporary closing of Senator Mackenzie's
papers. I am grateful to the Hon. J. W. Gardiner for access to"the papers of his father, the
late Mr. James G. Gardiner; to the Franklin D. Roosevelt Library at Hyde Park, N.Y., for
access to the Roosevelt Papers, and to the Yale University Library for access to the diary
of Colonel Henry L. Stimson. The late Senator C. G. Power and Queen's University
kindly allowed me to use the Power Papers, and I am also grateful to Queen's for access
to the surviving Norman Rogers Papers. Mr. James R. MacBrien generously allowed me
to use the papers of his father, the late Sir James MacBrien. The late Mr. C. D. Howe's
papers in the Public Archives of Canada were very valuable. Some use has been made of
Viscount Bennett's papers, for which my thanks are due to the University of New
Brunswick. I was unable to gain access to the papers of the late Mr. Angus L. Macdonald,
the wartime Naval Minister.

Many other people have helped me in other ways. I have had much assistance from
the Privy Council Office, particularly from Mr. W. E. D. Halliday, the former Registrar
of the Cabinet, and from Mr. Gordon Hilborn and other officers of the Department of
External Affairs. The Directorate of War Service Records, Department of Veterans
Affairs, has been most generous in meeting my frequent requests
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vi Preface

for statistical information; I am particularly grateful to Mr. H. Hrushowy and Miss J.
Dignard. Successive Directors of the former Historical Sections of the three services in
the Department of National Defence have been very patient and helpful, as has Mr. S. F.
Wise, the present Director of History, Canadian Forces Headquarters. Many members of
their staffs have assisted me at various stages of the work. I cannot name them all, but
some special contributions are mentioned in footnotes to the text. I cannot fail to mention
in particular Lt.-Col. D. J. Goodspeed, C.D., who worked with me for years and wrote the
first drafts of various important portions of the book; my debt to him is very great. I also
have special obligations to Lt.-Col. T. M. Hunter and Dr. J. Mackay Hitsman, and to Mr.
E. H. Ellwand, who drew or adapted the maps. In the final stages I have been vastly
indebted to Mrs. E. A. Sorby, M.B.E., and members of her staff, particularly Warrant
Officers A. A. Azar, C.D., and P. R. Marshall, C.D.; without their help I could scarcely
have produced the book as it is now presented. I also wish to thank the many typists who
have worked on the book, and in particular Mrs. Gloria McKeigan, who typed the final
drafts with great efficiency. Finally, I am grateful to the students in my seminar on
"Canada in the Second World War" at the University of Toronto; their papers and
discussions have often been helpful.

There is one more special debt to be acknowledged; that to the many eminent
participants in the events recorded who have kindly read various portions of the book in
draft and have assisted me with their comments.

This volume is a conscientious attempt to tell, simply and directly, the story of the
military policies of Canada during the Second World War in their main aspects. I have
interpreted the word "military" loosely, and the book is designed to throw light on both
the country's internal and external policies so far as they affected the conduct of the war. 1
hope it will be found to make a material contribution to the history of Canada's part in the
greatest crisis of modern times. I do not claim to have exhausted the subject, and no
doubt further research will elicit new facts from time to time; but over a period of two
decades my helpers and I have examined a very wide range of sources of information,
including many not drawn upon before; and I would like to think that the essentials of the
story are here. It is complex and in many respects controversial, and in spite of all the
help I have received from my many associates the responsibility for the interpretation of
events is mine alone.

C.P.STACEY

University of Toronto
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Part I

THE CANADIAN EFFORT 1939-1945
A GENERAL SURVEY

1. THE APPROACH TO WAR, 1933-1939

HE FIRST World War of 1914-18 was in many respects the most important event in

Canadian history. In the course of it the Dominion made an unparalleled effort, an
effort so great that in 1914 few people would have ventured to forecast its proportions.

Some 425,000 Canadians served overseas, and some 60,000 lost their lives. The
record of the Canadian Corps in the bitter fighting on the Western Front was one of
sustained distinction. There was a remarkable expansion of Canadian industrial
production, and the country proved to have reserves of financial strength hitherto largely
unsuspected. The ultimate result was a fundamental change in Canada's status within the
British community which was evolving from Empire into Commonwealth. The Statute of
Westminster of 1931 registered the transformation of the "self-governing colony" of 1914
into a nation which, in law at least, was co-equal with the United Kingdom.

In one respect, however, the hard experience of 1914-18 worked no change in
Canada. The country's defence policy remained very much as it had been, founded upon
an apparently deep-rooted reluctance to spend money on military preparation in time of
peace. As in so many other nations, the years after 1918 witnessed in Canada a revulsion
of feeling against war and "militarism". What we can now see as wishful thinking was the
order of the day. Because Canadians wished and hoped for peace, they seemed to believe
that peace would endure; and they showed no realization of the probable consequences if
war did come and found their country unprepared.

This attitude became even more pronounced during the world economic de-pression
which set in in 1929. Canada found herself grappling with ever-increasing problems of
unemployment and relief. In spite of the Briand-Kellogg Pact of 1928 renouncing war
(which Canada had signed), the international situation continued to be threatening; but
public attention was focussed on the sombre aspect of affairs at home. In the four-year
period beginning with the fiscal year 1928-29, the national revenue fell from
$460,000,000 to $311,000,000. The government of Mr. R. B. Bennett (1930-35)
attempted to deal with the situation in the first instance by a policy of drastic
retrenchment; and it instituted a sharp reduction in the already small expenditure on
national defence. In the fiscal year 1930-31 expenditure on militia, naval, air and
associated services was $23,732,000; in 1932-33 it fell to $14,145,000. Even this figure
included some provision for unemployment relief and public works construction.

Canada drew out of the depression only slowly. Not until 1938 did the
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national revenue, rising to $516,000,000, exceed the figure for 1929. The popula-
tion was growing; but the census of 1931 (the last before the Second World War) showed
a total of only 10,376,786 persons, of whom fully 60 per cent lived in the provmces of
Quebec and Ontario. The estimated population at 1 September 1939 is 11,295,000.2

While the state of the Canadian economy gradually improved, the international
outlook grew darker. The clash of arms was heard in both the Far East and Africa. In
1931 Japanese aggression in Manchuria had provided the first major challenge to peace;
four years later, when Italy made its unprovoked attack on Ethlopla and the League of
Nations failed to halt it, the League's shaky prestige collapsed.® It was, however, in
Europe, and more particularly in Germany, that the greatest threat emerged. Adolf
Hitler’s assumption of power as Chancellor of the Third Reich on 30 January 1933
marked the beginning of another tragic period in German history. Under Hider's
dictatorship the Germans rearmed rapidly, reoccupied the Rhineland ( 1936), established
the Rome-Berlin Axis, and flouted world opinion by seizing Austria in March 1938 and
the Sudetenland of Czechoslovakia later the same year. As if these things were not
enough, civil war had broken out in Spain in 1936, raising new problems of intervention
by Communist and Fascist sympathizers. The horizon was ringed with conflagrations,
and the democratically-minded nations had not yet learned the importance of strength and
unity.

The reaction in Canada to these developments was, to put it mildly, cautious. In the
general election of 1935, held in the midst of the Ethiopian war, the contending parties
showed no disposition whatever to run risks on behalf of collective security or the League
of Nations; and the incoming government of Mr. W. L. Mackenzie King, who now
formed his third administration, adopted a policy of "no commitments" in advance of an
actual serious crisis, using the formula that when the final moment came "Parliament
would decide" the country's course, The paramount object was to maintain the unity of
the nation. As late as 1936 Mr. King declared in Parliament, "Our country is being drawn
into international situations to a degree that I myself think is alarming."*

The Canadian defence policy, or lack of one, received a degree of support from the
nature of official opinion in the United Kingdom on the imminence of a major war and
the need for an expeditionary force, Immediately following the First World War the
British government adopted the so-called "Ten Years Rule" — an assumption that the
Empire would not be involved in a large-scale conflict for at least ten years, and that
defence policies could be planned accordingly. This rule was never formally adopted in
Canada, but it became in effect the basis for the annual estimates of the Department of
National Defence; and although it seems to have been abandoned i in England as early as
March 1932, the abandonrnent had no immediate effect in Canada.” The British example
influenced Canadian political thinking in another important respect. For a long period
British public and official opinion was loath to consider dispatching an expeditionary
force to the Continent again in the event of another war; the comfortable view was taken
that Britain would do her fighting at sea and in the air. It was not until the spring of 1938
that the British government authorized discussions with French representatives which
envisaged the possibility of sending a body of troops to France and, even at this late
stage, the result was no more than "a tentative plan for the despatch of two infantry
divisions",’ Only in the spring of 1939, after the German seizure of Czechoslovakia, did
Britain begln to contemplate sending a larger force; and again this change of policy found
for the moment no echo in Canada.
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The impoverished state of Canadian defence in 1935 was revealed in a con- fidential
memorandum prepared for the government by Major-General A. G. L. McNaughton,
Chief of the General Staff.” He pointed out that there was "not a single modern anti-
aircraft gun of any sort in Canada"; that available stocks of ammunition for field artillery
represented only "90 minutes' ﬁre at normal rates"; that coast defence armament was
obsolescent, when not defective; and that there was not one service aircraft "of a type fit
to employ in active operations", nor one service air bomb. Mr. King's government took
steps to repair the gaps in the nation's defences, but its measures were very modest and its
action deliberate. The estimates for the fiscal year 1936-37 totalled $29,986,749; this
figure was actually slightly less than the equivalent amount ($30,112,589) for the
previous year, but a reallocation of appropriations benefitted the services. The estimates
for the Militia rose by $1,367,926 to $12,018,926; those for the naval service doubled, to
reach $4,853,000, and the appropriation for the air serv1ce (including, however, civil air
operations) jumped by $2,500,000 to reach $6,809,215.°

During 1936 the government and its service advisers considered what was to be done.
On 20 August of that year the Canadian Defence Committee, composed of the Prime
Minister and the Ministers of Finance, Justice and National Defence, was set up to
facilitate such consultation. Shortly afterwards the Joint Staff Committee, whose
members were the military heads of the three services (it was redesignated the Chiefs of
Staff Committee early in 1939) recommended a five-year programme to cost roughly
$200,000,000, with approximately $99 million going to the Militia, $26 million to the
Navy, and $75 million to the Air Force; the usual standing vote for militia services was
not included, and would increase the average annual total by $1 1 or $12 million, that is
to roughly $51 or $52 million, though the first year was calculated to cost considerably
more. In the light of hindsight, these recommendations appear very modest. The
government however did not care to face so large a commitment. When the programme
was seriously launched, in 1937, the appropriations made for the Department of National
Defence for the fiscal year 1937-38 totalled only $36,194,839. Those for 1938-39 were
within a few hundred thousand dollars of the same figure. Even this small measure of
rearmament met strong opposition from the Co-operative Commonwealth Federatlon n
Parliament, and from Mr. King's own party colleagues in Cabinet and caucus.’

The pollcy of "no commitments", adopted to protect the unity of a potentially
seriously divided country, was a limiting factor in defence planning which had to be
accepted. It led to the programme being represented, to an unrealistic extent, as primarily
if not exclusively a scheme of home defence. Thus the Joint Staff Commlttee in its basic
paper of 5 September 1936, felt it necessary to define the tasks of the Canadlan forces in
these terms:

“(a) The direct defence of Canada is the major responsibility of its armed forces.
“(b) The indirect defence of Canada by co-operation with other Empire forces in a war overseas is a secondary
responsibility of this country, though possibly one requiring much greater ultimate effort."

The last eight words, it is now evident, were the most important part of the defini-
tion. The same political factors resulted in much talk — highly theoretical it now
appears — of the need for readiness to defend Canada's neutrality in case of a war
between the United States and Japan, and in more attention being paid to the
defences of the Pacific than to those of the Atlantic coast; though for the latter
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measure there was the justification that the main strength of the British Fleet lay between
Canada and potential aggressors in Europe.

The "Munich Crisis" of September 1938, when Britain and France purchased a brief
respite at the cost of sacrificing Czechoslovakia, administered a severe shock to
Canadians generally and probably produced among them a more practical appreciation of
the situation. At any rate, the defence appropriations provided before the outbreak of war
for the fiscal year 1939-40 leaped up to $64,666,874, an impressive figure by the low
standards of the time and place.'' At the same time there was a considerable change in the
balance of proposed expenditure as between the three services.

The government had laid down, as early as 1936, certain priorities between the
services and between tasks. As stated to the House of Commons in 1939, they were
"fortification of Pacific coast prior to Atlantic coast"; "Development of the air force in
priority to navy and, so far as possible, the navy in priority to the militia"; and, finally,
"Reorganizing and re-equipping the militia as soon as our resources permit us to do so."
There is some reason to believe that these priorities may have been suggested by the
Prime Minister. They dictated the tendencies of the programme from 1937 to 1939; but it
was only in the latter year that appropriations for the Royal Canadian Air Force actually
moved ahead of those for the Militia, the pre-war round figures being $29,733,000 and
$21,397,000 respectively; the Navy got only $8,800,000."

Surveying the individual services' progress towards rearmament in the years
immediately before the outbreak of war,"” we find that the Royal Canadian Navy, long
the Cinderella of the nation's defence services, may be said to have remained so in spite
of the official priority, Yet though its estimates were still small, they quadrupled during
the five-year period beginning in 1934-35; and strength and efficiency grew accordingly,
the more so as Canada was able to purchase ships on favourable terms from the British
Admiralty. Increased financial provision, however, was in itself only a partial solution‘1
since it was considered that five years were required to train personnel for new vessels.'
Four modem destroyers were added to the force (which had already possessed two), and
four new minesweepers were built in Canada. A Royal Canadian Fleet Reserve and a
Fishermen's Reserve were organized, the latter to cope with special problems of the
Pacific coast. Personnel strength grew steadily if modestly. On 31 March 1935 the total
strength of the Royal Canadian Navy, the Royal Canadian Naval Reserve and the Royal
Canadian Naval Volunteer Reserve was 212 officers and 1839 ratings, of whom 100 and
803 were in the R.C.N. Four years later the totals were 309 officers and 2967 ratings; of
these 129 and 1456 were in the regular Navy."

Because of the higher priorities given the other services, the Militia
received proportionately less money than in previous years; in absolute terms,
however, there was a considerable increase. Few changes were made in the
structure of the regular force, the Permanent Active Militia, and its strength
rose only slightly, from 3509 all ranks at 31 March 1935 to 4169 four years
later. On the other hand the Non-Permanent Active Militia underwent a long-
overdue reorganization in 1936. The number of cavalry regiments was
reduced from 35 to 20, and 135 infantry and machine-gun battalions were cut
to 91, with some provision for mechanization in each instance. Both the
artillery and engineers were expanded. At the end of 1938 the actual strength
of the N.P.A.M. was 51,418.'"® The situation as regards equipment was much
less satisfactory (below, pages 100-04). Canada had almost no munition
industry of her own, and the circumstances of the time made it difficult
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to obtain equipment rapidly from her traditional source of supply, the United Kingdom.
In 1939, in consequence, the Canadian Militia was still largely armed with the weapons
of 1918.

A special aspect of Canadian rearmament was the coast-defence programme. As
already mentioned, the Pacific coast had been given priority; but comprehensive plans
were prepared in 1936-37 for both coasts. The estimated cost of the programme (not
including armament for the works) was about $4,000,000. The focal points were the
naval bases of Halifax and Esquimalt. Unavoidable delays in supply from the United
Kingdom compelled Canada to adopt an Interim Plan, whereby the available equipment
was utilized to the best advantage. In the short time remaining before the outbreak of war,
the Pacific defences were materially strengthened, although there were still many serious
deficiencies. Following the Munich Crisis there was some shift of empha51s to the
Atlantic coast, but very little progress had been made here when hostilities began

The Royal Canadian Air Force expanded rapidly in the pre-war years, in keeping
with the official recognition of its increased importance. During the four years ending on
31 March 1939 the combined strength of the Permanent and Non-Permanent (after 1
December 1938 the Auxiliary) Active Air Force rose from 157 officers and 945 airmen
(of whom 118 and 676 were in the Permanent force) to 360 ofﬁcers and 2797 airmen; the
Permanent strength at the end of the period being 261 and 1930."® Three Air Commands
(Western, Training and Eastern) were organized; new air stations were established and
old ones improved. When war came eight of the 11 Permanent and all of the 12 Auxiliary
squadrons which represented the immediate goal of the Department of National Defence
were fully or partially organized, but they were very far from being fully equipped. Until
1938, the Senior Air Officer was responsible to the Chief of the General Staff, though the
former was always a member of the Joint Staff Committee. In that year the new status of
the R.C.A.F. was suitably recognized by redesignating the Senior Air Officer's
appointment "Chief of the Air Staff" and making him directly responsible to the Minister
of National Defence."’

As Canada moved reluctantly towards her second major war of the century, public
and political opinion were tortured by memories of the conscription controversy of 1917-
1 8. There is no need to describe in detail here this disruptive legacy of the First World
War. It is enough to recall the deep rift between French-speaking Canada and the rest of
the country which resulted from the enforcement of the Military Service Act of 1917; in
particular, the near-isolation of the province of Quebec after the general election in
December of that year, and the post-war political consequences in Quebec for the party
that was in power when the Military Service Act was passed. These things were enough
to make any party leader regard the prospect of another such crisis with extreme alarm,
and they certainly provide much of the background for the policy of "no commitments"
and for the reluctance of the major parties to identify themselves with any line of action
that might seem to involve assuming responsibilities abroad.

Nevertheless, as Hitler's aggression marched on from stage to stage, Canadian
public opinion gradually began to show signs of hardening. It became more and more
evident, particularly after Munich, that the democratic nations might be forced to fight
to halt the advance, and that in that event Canada would not stand aside. In the spring
of 1939, after the final German extinguishment of Czechoslovakia laid Mr.
Neville Chamberlain's policy of "appeasement" in ruins and made war
virtually inevitable, the Canadian political parties may be said to have found
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a formula to meet this situation — a formula which it was clearly hoped might combine
support of Canada's friends abroad with avoidance of the domestic perils of 1917. It was
first enunciated by the leader of the Conservative Opposition, Dr. R. J. Manion, in a
newspaper interview on 27 March. While recommending that Canada should stand beside
Britain, he declared, "I do not believe that Canadian youth should be conscripted to fight
outside the borders of Canada." Three days later, in the House of Commons, Mr. King
gave a pledge against "conscription of men for service overseas".”’ These matters are
dealt with in greater detail below (pages 397-8).

The Manion formula, as we may call it, was fateful. It doubtless helped to enable
Canada to go to war as a united country. It also prepared the way, we shall see in due
course, for the most bitter and prolonged Canadian controversy of the war period.

The Canadian defence programme of 1936-39 was effective as far as it went. It was,
of course, utterly inadequate to the scale of the coming emergency. In 1939 the country
was better prepared for war, on balance, than it had been in 1914; though that is not
saying a great deal. Its domestic defences, while not strong, were in better condition than
they had been, and a better basis existed for expansion of its forces. But it was in no
condition to intervene abroad with any effect; and many months would pass before forces
adequate to such intervention could be raised, trained and equipped. Such delay could
have been obviated only by the expenditure before the war of sums far greater than the
government and parliament of Canada were prepared to lay out, and by a defence
programme undertaken long before 1937.

At the Same time, it is evident that the political conditions of the time militated
against a completely effective and practical programme. The emphasis on home defence
rather than on expeditionary action; the emphasis on the defence of the Pacific rather than
the Atlantic coast; the fact that (as will appear in its place) there was virtually no
consultation or joint planning with those countries — notably the United Kingdom —
with which Canada would be cooperating from the outbreak of war: all these were
aspects or products of the no-commitments policy. Canadian service officers, as many of
them have told the present writer, recognized these policies as unrealistic; it cannot be
doubted that many politicians were privately of the same opinion. But strictly military
interests were inevitably, and perhaps properly, subordinated to the political necessity for
avoiding measures that might divide the country. The justification for Mr. King's policies
— and it is a powerful justification — must be sought in the fact that, after all the
uncertainty and debate of the pre-war years, Canada entered the conflict in September
1939 a united nation. Yet it should be said that military policies such as she pursued in
those years were luxuries which could not have been afforded by any country which did
not, like her, enjoy the double advantage of having both great physical obstacles and
powerful friends between her and the potential enemy. During the early months of the
war Great Britain and France held the front line. Secure behind their strength and the
barrier of the Atlantic, Canada made the preparations which she ought to have made long
before.

2. THE PERIOD OF MOBILIZATION, 1939-1940: THE REIGN
OF THE DOLLAR

Canada entered the Second World War in a solemn and sombre mood very different
from that of 1914. But the country, contrary to many expectations, was essentially united.
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On 26 August 1939 Mackenzie King visited the Governor General (Lord
Tweedsmuir) and recorded in his diary the report he made to him:

I told him I thought the King's visit had helped immensely re uniting Canada for this crisis, that last
Sept. I wd. not have had a united Cabinet, that Lapointe Cardin & Power (I might have added Rinfret)
wd. probably have resigned, & there wd. have been difficulty besides in fighting for Czecho-Slovakia.
Today I had all united on our participa-tion if there were an act of aggression which brought England &
France into a war with Germany.

This report (which may have somewhat exaggerated the dangers of Cabinet disunity in
1938) reflected the decisions of a vitally important Cabinet meeting held two days before.

Mr. King himself, there is ample evidence, had never had any doubt as to the action
Canada would have to take in a world crisis, though he carefully refrained from making
any statement on this in public. Far back in 1923 he had told the Imperial Conference of
that year — in the course of a statement which in general was a firm manifesto of
Canadian autonomy in external affairs — that although American influences were a
factor working against Canadian involvement in "lesser issues", "if a great and clear call
of duty came, Canada will respond, whether or no the United States responds, as she did
in 1914". King never seems to have changed this view, and in the crisis of 1938 he
explained his own position very clearly to at least some of his colleagues. In his diary for
31 August of that year he wrote:

I made it clear to both Mackenzie and Power that I would stand for Canada doing all she possibly
could do to destroy those Powers which are basing their action on might and not on right, and that |
would not consider being neutral in this situation for a moment. They both agreed that this would be the
Cabinet's view, Power saying that a coalition might be necessary, with some of the Quebec men leaving
the party. I told him that the Cabinet Ministers should realize that it would be the end of Quebec if any
attitude of that kind were adopted by the French Canadians in a world conflict such as this one would be.
They, as members of the Government, ought to lead the Province in seeing its obligation to participate,
and making clear the real issue and what it involves. Power thought Lapointe would become no [so]
nervous and upset that he would be good for nothing,* which I fear is only too true, though what he
learns at the League and in France may cause him to feel differently ere his return.

Skelton,t who is for Canada keeping out of European conflicts as much as anyone, agrees
that the Government could not, without suffering immediate defeat, adopt any such policy; that
the country's sentiment would be strong for intervention and even for participation by a
possible expeditionary force. . . .

Now, on 24 August 1939, with war evidently about to break out in
Europe, King polled the Cabinet. It was advisable, he said, according to his
diary, "while we were all still in a calm frame of mind", that policy should
be decided; he had a clear idea in his own mind, but would like his
colleagues to express their views before he stated it. He turned first to Ernest
Lapointe, but the Minister of Justice also preferred to hear others' opinions.
J. E, Michaud, the Minister of Fisheries, favoured no "participation outside
of Canada". Rogers (Labour) recommended full support for Britain, and an
immediate announcement of policy. Power (Pensions and National Health)
said that Canada would have to go into the war, but the government should
not state this before Parliament met. P. J. A. Cardin (Public Works) agreed
with him. J. L. Ilsley (National Revenue) spoke for issuing a statement at
once. Lapointe now broke in to oppose this idea. Mackenzie (National

*A premonition which the events of 1939 were far from bearing out.
tUnder-Secretary of State for External Affairs: see below, p. 71.
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Defence) supported Ilsley and made a specific remark on behalf of his department:
"vulnerable points" should be guarded at once. Some English-speaking ministers
(Norman McLarty, Postmaster General, and C. D. Howe, Transport) favoured
participation, but no immediate statement. W. D. Euler (Trade and Commerce) was not
far from Michaud's position, and against a statement. Finally, King took a position which
he defined as between the extremes:

I got general agreement and unanimity on this position. In the event of war we had now decided
that Canada would participate. We had further decided that we would summon Parliament at the
moment war was declared, or that it appeared that efforts for peace were certain to fail. At the same
time, we would announce our policy with respect to Canada being at war. . . . Parliament would decide
details.

In fact, however, the government's decision to support Britain and France was announced
in less firm terms than this statement indicated, and Parliament was allowed to go
through the form of deciding, not just "details", but the main issue.

It will be observed that no minister advocated neutrality. The main disagree- ment
was merely upon a point of timing. The "Quebec men" did not leave the party, though
they tended to favour a cautious and limited participation in the coming war. The student
of the history of this administration may see in the events of 24 August some vague
prefiguring of future divisions.

On 1 September the guns opened fire in Poland; and the Canadian Cabinet, meeting
at nine a.m., decided to summon Parliament for the 7th, a date which the superstitious
Prime Minister confided to his diary he liked. It met that day, accordingly, to make the
decision which the government had so often asserted would be left to it. Virtually
everyone now knew what the decision would be. On the 9th it was macle, in the form of
approval of the Address in reply to the Speech from the Throne. There was not enough
opposition to divide the House of Commons, though a French-speaking member from
Quebec moved an adverse amendment. King's diary records that after a Cabinet
discussion with the Speaker, Clerk and Deputy Clerk the words "On division" were
written into Hansard; some ministers had heard them. Only four members, three of them
Quebec nationalists, the other a convinced English-speaking pacifist, spoke against
Canadian participation.”’ On 10 September, after a week of formal neutrality, Canada
declared war on Germany.

This unity had been purchased, in some degree at least, by the prospect that Canada
would be able to fight a war of limited liability. One French-speaking member (who
however spoke in English on this occasion) said in the Commons, "I have consulted my
conscience, and I know that in casting my vote in favour of co-operation, but against the
sending of an expedltlonary force and agalnst conscription, in this critical hour, I am
really and truly serving my compatriots."” The commitment against overseas
conscription was itself of course a formidable prospective trammel on the war effort; but
it seems certain that it was widely, and accurately, believed that the government
envisaged a limited war effort in other respects as well, and certain too that this policy
was acceptable in many areas of the country besides Quebec. It is true that warfare
conducted on a "limited" basis is essentially a contradiction in terms; it is true that in the
end "moderate" war proved a delusion; but it cannot be doubted that these ideas had
much to do with the maintenance of national unity in Canada in the first phase of the
Second World War.

The high policies of the government are not well documented in the period
before the War Committee of the Cabinet began to meet regularly and keep
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minutes; but its general approach as war came on is indicated by a paper which
Mr. ngs most intimate adviser, Dr. O. D. Skelton, the Under Secretary of State for
External Affairs (below, page 71) gave him on 24 August It is called "Canadian War
Policy", and its most important passages should be quoted. It begins by remarking, "In all
the discussion in Canada about the Polish war and Canadian participation in it, there has
been little consideration of the forms and objectives of our participation once that
participation has been decided." Whatform should the Canadian effort take? Skelton

proceeds:

In framing any policy, it is assumed that there will be immediate consultation with the United
Kingdom and France, and equally important, discreet consultation with Washington. . . .

1. Military Action

The defence of Canada should be put in the foreground. . . It should be emphasized . . . that we
cannot in this war ignore the Pacific as we did in the last. . . There is a big job in defending our coasts. . .

Within the measure of our capacity, we should consider the possibility of extending aid to
Newfoundland and the West Indies. . . .

If any military action is to be taken overseas, it should, in the first instance, be in the air service
rather than by military contingents. An announcement of an immediate and intensified programme of
building planes and training men for air service in Canada and for a Canadian air force operating in
France, would be effective from the standpoint both of military value and of consolidation of public
opinion.

1I. Economic Effort

While economic effort without military activity would not be a satisfying or satisfactory means of
participation, it is in the economic field that we can give aid that will be most effective to our allies and
most consistent with Canadian interests. . . . We should concentrate attention on the provision of
munitions, raw materials and food-stuffs. . . .

1II. Closer touch with Washington.
1V. Statement of War Aims.*

Mr. King wrote on this document, “Read to Council. Met with general approval.
24-8-39.” Some of the Cabinet may have had mental reservations; yet Skelton's paper is
the nearest thing we have to a general confidential statement of government war policy at
the outset. It is interesting, and thoroughly typical of the King administration, that it
originated not with the Chiefs of Staff but in the Department of External Affairs.

The general policy statement presented by the government's military
advisers in fact had a rather less favourable reception. At the Cabinet's second
meeting on 1 September, held shortly after four in the afternoon, King read the
Chiefs of Staff paper "Canada's National Effort (Armed Forces) in the Early Stages
of a Major War", dated 29 August, which outlined the forms Canadian effort "might
take". Pointing out that there was now no doubt that Britain intended to send a major
expeditionary force to France, the Chiefs had suggested the propriety of raising for
overseas service a Canadian army corps of two divisions and ancillary troops.**
King wrote in his diary, "Was surprised to find how much of it was devoted to a
possible expeditionary force. Council were much against that idea." On the morning
of 5 September the Cabinet Defence Committee, with the Prime Minister in the
chair, discussed the paper with the Chiefs of Staff. The Committee made it very
clear to them that the government's present policy was to take measures only for
the defence of Canada, and that it was important that it should be

*Items III and IV are as printed here; no detail is given.
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able to state to Parliament, when it met on 7 September, that nothing had yet been done
beyond such measures. The Chiefs of Staff assured the ministers that this was indeed the
case. The Prime :Minister seems to have treated them rather severely, dwelling on the
difference between the new paper and the Militia's Defence Scheme No. 3, under which a
large force had already been mobilized. The Defence Scheme, while recognizing the
possibility that this force could and might be used abroad, had laid politic emphasis on
home defence.* King now wrote in his diary, "It is clear that the Defence Department has
been spending most of its time preparing for an expeditionary force, and that Mackenzie
has either been conniving at this or not resisting it as he should, or knowing nothing
about it." This was unfair; the Defence Department had merely been trying to lay the
foundations for a military force. Such a force could be used wherever the government
might decide.

Although it is thus evident that the government was determined to avoid giving any
indication that any sort of commitment had been made in advance of the meeting of
Parliament, it is equally clear, as we have already seen, that ministers had no doubt in
their minds as to what Parliament would do. Every Canadian, indeed, knew that the week
of neutrality from 3 to 10 September was a matter of form. This is reflected in the
Cabinet's approving the secret order sent out on 3 September to the coastal commanders
to take "all necessary defence measures which would be required in a state of war", and
in the jovial assent of the Minister of National Defence (Mr. Mackenzie) to Colonel
Pope's remark, "You are certainly trying to have it both ways."* It appears even more
clearly in an incident of 25 August. On that day the British High Commissioner in Ottawa
wrote to Skelton reporting an inquiry from the Commander-in-Chief of the America and
West Indies Station (Vice Admiral Sir Sidney Meyrick) as to whether there was any
objection to the use of Halifax by his ships. Mr. Mackenzie wrote later to Skelton, "This
was discussed in Council on the 25th August and I wrote the High Commissioner for the
United Kingdom on the same day advising him that the Canadian Government had no
objection to basing HMS Berwick and HMS York at Halifax.””*®

With "political" history in the narrow sense this book is not concerned; but it is in
order to mention two political events of these early months which throw light on the
contemporary "climate of opinion". Immediately after the outbreak of war the provincial
government of Quebec, headed by Mr. Maurice Duplessis, assailed the King ministry on
the ground that its war measures infringed provincial rights, and called a provincial
election. The national government met the challenge squarely; the Federal ministers from
Quebec, led by Mr. Ernest Lapointe, the Minister of Justice, boldly took the field against
Duplessis, declaring — contrary to the advice of Mr. King *” — that they would resign if
Duplessis was returned. At the same time they reiterated the pledge against overseas
conscription. In the voting on 26 October Duplessis was defeated by a large margin, and
Mr. Adélard Godbout took his place, at the head of a Liberal administration. No sooner
was this crisis surmounted than Mr. King was menaced on the other flank, by the
officially Liberal government of Ontario led by Mr. Mitchell Hepburn. On 18 January
1940 Hepburn pushed through the legislature a resolution condemning the Federal
ministry for not prosecuting the war "in the vigorous manner the people of Canada desire
to see". King met this attack by dissolving the Dominion Parliament and asking for a

*See Col. C. P. Stacey, Six Years of War (Official History of the Canadian Army in the Second World War, vol. I),
pp. 29-33.
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vote of confidence from the electorate. On 26 March he got it, in the form of the largest
majority that had ever been given a Canadian government.* Even in Ontario, he obtained
more than twice as many seats as his “National Government” (Conservative) opponents.”®
This victory placed Mr. King solidly in the saddle for the rest of the war against
Germany. These events seem to leave no doubt that — in this period of "strange and
unnatural calm" on the war fronts abroad which became known as the "phony" war — the
"moderate" war programme of the King government was acceptable to the majority of
Canadians. This programme we must now outline briefly.

Its very modest proportions are indicated by the smallness of the financial provision
made for it. The short session of Parliament ending on 13 September 1939 appropriated
$100 million (including over $16 million of emergency expenditure already authorized
by Governor-General's Warrants) for the prosecution of the war to 31 March 1940. Less
than $13 million of the pre-war defence appropriation of over $60 million had been spent
at the end of August,” and the balance of this was available in addition. The total
appropriation for the Department of National Defence for the whole fiscal year ending on
31 March 1940 was $144, - 409,674, the actual expenditure was $125,679,888, of which

$74,799,380 went to the Army.t Even within the limits of the appropriation, all
concerned were enjoined to spend as little money as possible. On 21 September 1939 the
new Minister of Finance (Colonel J. L. Ralston) wrote a strong letter to the Minister of
National Defence (since the 19th, Mr. N. McL. Rogers) emphasizing that the authorized
sums were "the limits within which expenditures can be made", and that every effort
should be made to spend less, "consistent with the appropriate celerity and
effectiveness"! It is clear that an attempt was being made to conduct the war under the
same conditions of rigid economy and Treasury control which applied in peacetime.
After a Cabinet meeting on 5 September, the Chiefs of Staff were given instructions
beginning, "Estimates should be held down to very moderate level." It was probably
mainly financial considerations which prompted the inclusion in these instructions of the
sentence, "The Minister desires that there be no stimulation to recruiting at the present
‘Limc:1 1a(s1 i3t0 is probable that more men are now available than can be conveniently
andled."

It is evident that the war effort of this period was tailored to fit within the
limits of careful economic calculations made by the Department of Finance. When
Mr. T. A. Crerar, the Minister of Mines and Resources, left for the United Kingdom
for consultations with the British government on behalf of Canada in October 1939,
he carried with him a "secret financial memorandum" furnished by that Department.
This (as amended by cable after his departure) estimated Canada's national income
for 1938 at $3575 million. It was considered that this might increase by 15 per cent
during the first year of the war; and that the maximum proportion of this income
which all Canadian governments (including those of municipalities) could hope to
take of this for all purposes was 42 per cent. Allowing for the military expenditures
already budgeted for, this was reckoned to leave $237 million available to cover
financial assistance for British purchases in Canada and Canada's share of the first
year's cost of the British Commonwealth Air Training Plan

*As a matter of interest, the service vote may be recorded here. A total of 56,942 servicemen voted as such (others
voted at civil polls). Of these, 28,385 cast votes for National Conservative candidates, 23,372 for Liberals, and 3032 for the
Co-operative Commonwealth Federation.

tThe figures in Appendix "B" below are smaller, because they cover the war period only and do not include certain
items (e.g., Ministers' salaries) considered as "ordinary" rather than "war"expenditures.
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(below, page 19), which had now arisen as a prospective new military commit-
ment.*' Such were the calculations that lay at the roots of Canadian war planning late in
1939.

The stages through which the military budget passed are not recorded with complete
precision; but we have the programme which the Chiefs of Staff presented to the
government on 17 September. For the first twelve months of the war, that is to 1
September 1940, its estimated cost was $491,689,000, broken down into $63 million for
the Navy, $292,689,000 for the Militia, and $136 million for the Air Force. The King
diary records that on 15 September a strong Cabinet sub-committee, of which Ralston (an
ex-minister who had returned to the government to serve his country in the emergency)
seems to have been chairman, had been appointed to work out a programme with the
Minister of National Defence and the Chiefs of Staff.* This sub-committee had come to
the conclusion that the Chiefs' proposals involved "an expenditure the country could not
begin to afford". On 18 September the full Cabinet grappled with the question most of the
afternoon and again in the evening. Graham Towers, Governor of the Bank of Canada,
and Clifford Clark, Deputy Minister of Finance, were brought in to advise. King wrote,

Towers made an excellent statement . . . making clear that what was being asked for by the Defence

forces would take about a third of the national income, representing a point today which Germany has

only geared up to after 7 years' intensive effort. He doubted if without materially affecting the credit of

the country, we could contemplate an expenditure of over 250 millions of dollars. We might possibly go
to 300 millions. . . .

King was pleasantly reminded of his Harvard days; it was "an immense relief getting
back to sound economics". His record proceeds:
Cabinet agreed that we would tell the Chiefs of Staff that they could work out between themselves
the division of their needs in terms of a total of 250 millions. It was clear that [Major-General T. V.]
Anderson's idea of 3 divisions being raised at once was out of the question. One might be arranged for
despatch overseas when required and trained in Canada meanwhile. A second in Canada to be kept
available for home use or despatch later if required. Recruiting has already gone too far. It was decided
to stop recruitment meanwhile, also to allow men to volunteer for overseas but not to make this
compulsory. Those who have already enlisted to be re-attested. . .

It was disappointing to find the Air Force "surprisingly behind what we had been told
might be available". "All agreed that intensive [air] training on a large scale in Canada
should be encouraged as much as possible."

The estimates for the Department of National Defence finally approved by the
government for the twelve months totalled $314,000,000; but subsequently one-tenth of
this was ordered set aside as a reserve for unforeseen contingencies, thereby further
reducing the already reduced figures put forward, under their instructions, by the Chiefs
of Staff. The departmental accounts show that the unallotted reserve for the first seven
months was $12,183,000; this whole sum lapsed, unspent, when the fiscal year ended on
3 1 March 1940.%

A relatively large military force was mobilized on 1 September, the day on
which hostilities began in Europe. Defence Scheme No. 3 provided for a mobile
force of two divisions and ancillary troops, to be available either for home defence
or for action abroad as circumstances might dictate. The General Staff had
contemplated the possibility that the government might decide in a crisis to organize
only part of this force; nevertheless, although the order in council passed on

*Mr. Pickersgill, in compiling The Mackenzie King Record, confused this sub-committee with the Emergency
Council (later the War Committee).
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1 September merely authorized vaguely "the organization forthwith of a Canadian Active
Service Force", it was the entire Mobile Force that was ordered mobilized that day. In
addition, many units were authorized for coast defence and similar purposes. However,
within a few days the process began of postponing or suspending the mobilization of
various miscellaneous units. (The $292 million Army programme of 17 September was
based on one division and ancillary troops overseas and a corps of two divisions plus
numerous miscellaneous units at home; however, as we have seen, the government would
have none of this.) At the end of September the actual strength of the Canadian Active
Service Force was 61,497 all ranks; if all the units authorized at the beginning of the
month had been fully recruited, it would have been close to 80,000. It is evident that
these deferments were the result partly of equipment shortages, partly of the need for
financial economy.*

The influence of this latter factor appeared very notably in one connection, as did that
of the complete absence of pre-war military consultation with Britain. On 1 September
the Prime Minister of Canada asked the Prime Minister of the United Kingdom for an
indication of the sort of military cooperation which would be acceptable. The British
reply of 6 September (see Appendix "C") asked for "a small Canadian unit which would
take its place alongside the United Kingdom troops", and also made a request for
technical units for attachment to United Kingdom formations. No provision for this latter
need had been made in Canadian planning; and the units and the money required had to
be found from within the force already mobilized and the appropriations already made.
The story is told in detail in the Army history;** here we may simply recall that Canada
offered to provide the units and be responsible for their pay, initial clothing, subsistence
and transport at once to the United Kingdom, if the British government would equip them
and maintain their clothing and equipment as long as they were not under Canadian
higher command. The British authorities agreed, and the arrangement led later to a long
controversy, in which Canada sought to insist on the letter of the agreement; this in spite
of the facts that the list of units had been greatly altered, at Canadian suggestion, to make
them suitable for ultimate inclusion in a Canadian higher formation, and that they never
served in a British corps. This was one of the less edifying consequences of Canada's
attempt, in the early part of the war, to run her military effort on a narrow budget.

The British communication pleased Mackenzie King, who wrote in his diary on 6
September that it would avert "the necessity of our thinking of an expeditionary force".
He was "terribly shocked, however" by the news of Polish reverses; and the next day
brought worries at home:

Found Council more favourable to an expeditionary force than I had imagined they would be, and
growing feeling that it might become inevitable. I was also surprised to find considerable feeling for
conscription or saying nothing against conscription. Lapointe said he would have to be outspoken on this
point. I told Council I would have to be outspoken as well. I would say that there would be no
conscription under the present Government, which means I would send the resignation of my colleagues

and myself before allowing the measure of conscription of men for overseas to be introduced. It may
conceivably come to conscription for our own defence; nothing has been said against that.

After, undoubtedly, considerable thought and discussion, of which no official record
seems to exist, the government decided, and informed the Chiefs of Staff on 16

September, that while no "large expeditionary force" would be dispatched at present, one
division would be sent overseas. It must be said that the Canadian
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ministers interpreted the word "unit" in the British communication rather gen-
erously. The 1st Canadian Division, commanded by Major-General A. G. L.
McNaughton, reached the United Kingdom in two convoys during December 1939.% At
this stage it had only begun its training and was very incompletely equipped.

It is interesting that General McNaughton, at the time of his appointment to
command the Division, made what seems to have been an attempt to make conditions. He
had been for some years past seconded from the Army to serve as President of the
National Research Council. On 4 October he had an interview with Mr. Rogers, in the
course of which the latter spoke of a dispatch from the British government (possibly that
of 6 September, above, page 13) which — as McNaughton remembered the conversation
— indicated that Canadian land forces should not be large and not of such a size as to be
a restriction on full development "in the air and in munitions supply". McNaughton
apparently said that, while fully aware of the primary importance of supply, he knew too
that "Canada should be represented by a fighting unit in the line of battle and that public
opinion would be satisfied with nothing less". McNaughton recorded that he added, "and
that any Government which did not satisfy this desire would have difficulty in remaining
in office"; Rogers however did not remember McNaughton saying this. Rogers went on
to speak of the limited amount of money available for the land forces, and said that the
Minister of Finance (Ralston) had suggested "that the ancillary units of the Expeditionary
Force might be borrowed from the British Army as had been the case in the last war
when the Lahore Divisional Artillery had been loaned to the Canadian Corps".
McNaughton dissented strongly:

I said that any such arrangement would be quite unacceptable, as under it there would be no
adequate opportunity to develop the close cooperation between the combatant arms, which was, in fact,
required if unnecessary casualties were to be avoided, . . . I said that without a fully organized Canadian
Formation completely and properly equipped, I could not accept responsibility. I said that this was a
very grave and serious matter indeed.

McNaughton later wrote a memorandum of the conversation and on 5 October sent it
to Rogers with a covering letter which remarked,
It is my understanding that you agreed that the Canadian Expeditionary Force will be a self-

contained Formation of Canadian Units completely and properly equipped and maintained in all respects
and that this will be the policy of the Government of Canada.

The government clearly did not care to commit itself in this manner. Rogers re-
corded, "Owing to certain inaccuracies and apparent misunderstandings on the part of
Gen. McNaughton with respect to certain features of our conversation, it was understood
that this memorandum would be withdrawn and destroyed.* The understanding was
reached at a meeting in the Prime Minister's office at 11.30 a.m. on Friday, Oct. 6th,
attended by the Prime Minister, Col. Ralston, Gen. McNaughton, and myself, The
memorandum and covering letter submitted by Gen. McNaughton were replaced by an
exchange of letters between Gen. McNaughton and myself on Friday, Oct. 6th."*°

What happened at the interview in the Prime Minister's office does not seem
to have been fully recorded, but King wrote in his diary that McNaughton stated that
the major war effort should be "along the lines of production, and that every effort
should be made to arm and equip the troops to spare human lives". King was much
impressed by McNaughton, and doubtless made himself agreeable to the

*Before destroying his copies of the papers Mr. Rogers made detailed handwritten notes of them which he preserved.
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general McNaughton's new letter to Rogers merely said briefly that he had "much
honor in accepting the appointment".*® The attempt to make conditions had failed, but it
seems likely that McNaughton's views had had some impact on the ministers. The reader
will have noted the part played by Ralston, and the likelihood that it increased the dislike
of him which the general had long entertamed

Army officers, with 1914-18 precedents in their minds, inevitably thought in terms of
further expansion of the overseas force and the creation of a Canadian Corps; but the
government was unwilling to make such commitments at this time. It is true that on 25
January 1940, during the one-day session of Parliament at which the dissolution was
announced, the intention to send the 2nd Division overseas was made known; but the
Cabinet War Committee was told on 12 February that this had been done merely to
prevent the question from becoming a political issue during the coming election
campaign. When General McNaughton explored the implications of the expected arrival
of the 2nd Division with the British War Office, tentative arrangements were made to
constitute the 1st Division and the Canadian ancillary units (those provided as a result of
the British request for technical troops) as a self-contained formation under G.H.Q.
British Expeditionary Force, pending the organization of a Canadian Corps. The
government, doubtless with its eye on the 8000 additional ancillary troops that would be
required for a Corps, disapproved this initiative; the 1st Division, it ruled, should be
employed, on its arrival at the front, in the manner previously planned — as part of a
British Corps. This was on 27 February 1940; five days earlier a message from Ottawa to
the Canadian High Commissioner in London had emphasized the extent of Canadian war
expenditures and remarked, "Obviously it would be nothing but a disservice to the task
we have in mind and to our Allies for us to attempt something beyond our capacity."
McNaughton and Mr. Vincent Massey, the High Commissioner, continued to urge the
plan for a self-contained formation. On 17 March King assured them the matter would be
taken up when the political campaign was over. After the election, the government
accepted the plan.*

With respect to the Navy, the United Kingdom memorandum of 6 September asked
for a considerable number of detailed measures, among them placing the naval bases at
Halifax and Esquimalt in complete readiness, including anti-sub-marine booms, and
making them available to the Royal Navy; and taking up and fitting out a total of 14
minesweeping vessels and three anti-submarine vessels at Sydney, N.S., and St. John's,
Nfld. The Royal Canadian Navy worked along the lines suggested. Its share of the $314
million allotted for the first year of war was $35,888,000. By the last week of 1939 the
personnel strength of the naval forces was up to 5042 all ranks and ratings. The strength
in ships gradually increased, small vessels suitable for patrol duty being acquired from
other government departments and private owners. After considerable discussion and
negotiation the three coastal liners Prince David, Prince Robert and Prince Henry (the
last was sailing in 1939 under the name North Star) were purchased in 1940 and
converted into armed merchant cruisers.*'

Like other aspects of the services' effort in this period, the Navy's shipbuilding
plans encountered financial shoals. Its original relatively modest estimate submitted in
September 1939 was for 104 vessels, ranging from two Tribal class destroyers down
to 32 motor torpedo boats; of these, 24 (including the Tribals and 18 minesweepers)
were proposed for 1mmed1ate commencement the rest to be undertaken when funds
and shipyard facilities permitted.* The government's economy orders soon pruned
this programme. In October the Chief of the Naval Staff is found
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complaining that it had been "for financial reasons only, with absolutely no rela-
tionship to our strategical and tactical requirements . . . cut to 34 ships".* Shortly
afterwards an attempt was made to cut it still further, to 21 ships; this stemmed from a
ruling by the Minister of Finance that Jio more orders should be placed than could be pald
for out of the authorized estimates.* The C.N.S. wrote, "To have these figures again
reduced . . . is 51m£>1y not facing our problem and is analogous to the ostrich burying its
head in the sand."® In the end, a fairly large programme for building ships in Canada —
90 corvettes and Bangor minesweepers, for completion by the end of 1941 — was
authorized by the Cabinet, though not until 7 February 1940. The anticipated cost was
$54,250,000." Twelve of the new corvettes were commissioned before the end of the
year (elght of them into the Royal Navy, though Canadian-manned,* the others into the
R.CN.)."

While these measures of expansion were in hand, the existing force, working in close
cooperation with the British Admiralty, had gone straight into the task which was to be
Canadian sailors' main work of the war — the protection of Atlantic convoys. On 16
September 1939 the first convoy of a very long series sailed from Halifax, esorted by two
British cruisers and two Canadian destroyers. The convoys were organized under the
direction of a Canadian officer, the Commanding Officer Atlantic Coast; the Ocean
escort forces were under an officer of the Royal Navy, the Rear Admiral Third Battle
Squadron, who in turn was under the Royal Navy's Commander-in-Chief, America and
West Indies Station. It may be mentioned that under the policy of priority for the Pacific
which we have noted, four of Canada's six destroyers were on the west coast at the
outbreak of war. Two of them sailed for Halifax as early as, 31 August 1939, and all of
them were on duty in the Atlantic before the end of the year.* This distribution had been
recommended by the Admiralty in the British memorandum of 6 September. The same
document's bald request that the six Canadian destroyers "be placed under Admiralty
orders" was not acceded to, but as will appear (below, page 309) Canadian naval forces
were instructed to cooperate to the fullest extent" with the Royal Navy and other
Commonwealth naval forces ** — which up to a point came to somewhat the same thing.

We have described the government's war programme but said nothing of the manner
in which it was announced to the public. The final decisions on the programme, it will
have been noted, were not taken until after the special session of Parliament in September
1939 had been prorogued; which from the government's point of view doubtless had the
advantage that the programme, including the plan for an expeditionary force, did not have
to run the gauntlet of parliamentary criticism.

The Cabinet sub-committee appointed on 15 September had the dual task of
working out both policy and a statement concerning it. Even after the long Cabinet
sessions of the 18th, we learn from the Prime Minister's diary, Ralston was still
working with the Chiefs of Staff on these matters on the 19th, while King struggled
with the question of a new Minister of National Defence, for he was strongly
convinced of Mackenzie's inadequacy. Howe and Power were both considered
(Ralston could have had the Defence portfolio, but preferred Finance); but the final
choice fell on Rogers. Issuing the government's statement to the press late on 19
September was Mackenzie's last act as Defence Minister; he now moved to Pensions
and National Health. The statement™ reflected that studied "moderation”

*These vessels were re-commissioned into the Royal Canadian Navy during 1941.
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which was the programme's keynote and which, we have said, seems to have been
acceptable to the country. It described the programme as one "which endeavours to put
first things first and to co-ordinate Canada's effort with that of the United Kingdom in the
most effective way". The item which actually stood first on the list was "facilitating the
purchase by the United Kingdom of essential supplies in this country", involving in the
first instance "repatriation of Canadian securities held in London". The last item on the
list was the intention "to organize and train a division to be available as an expeditionary
force, if and when required", and to keep a second division "under arms as a further
measure of preparedness". In connection with the navy, convoy and minesweeping
operations were emphasized, and it was announced that "a large number of anti-
submarine and minesweeping craft" would be built in Canada. The emphasis in
connection with the air force was on training. "The Government has, today, authorized a
plan of intensified air training in Canada so that there may be available a progressively
increasing number of pilots and airmen for active service." There would be an immediate
but limited "contribution of trained air personnel"; apart from this, nothing was said about
an expeditionary air force. On the services generally, the statement said, "With regard to
general enlistment, the policy is to avoid indiscriminate recruitment and to proceed along
well-ordered lines, as circumstances render desirable.”" Here and elsewhere it reflected the
memorandum received from the British government (below, Appendix "C" ) .

One week after this statement was issued, the British government proposed to Canada
a vastly expanded scheme of air training. Had this proposal been received ten days
earlier, the government's war programme might have been rather different; it is possible,
indeed, that no Canadian Army expeditionary force would have gone overseas in 1939.

3. THE INCEPTION OF THE BRITISH COMMONWEALTH
AIR TRAINING PLAN

The story of the origins of the British Commonwealth Air Training Plan must be told
here in some detail. For this there are three reasons: the fact that the Plan was so
important an element in the Canadian effort; the fact that the circumstances of its
inception go far to reveal the springs of Canadian policy in 1939; and the fact that in the
absence so far of an official history of the Royal Canadian Air Force the story has never
been fully told.

The Royal Canadian Air Force was allotted in the first instance $77,158,000 of the
funds made available to the Department of National Defence for the first twelve months
of the war. Its modest expansion in the autumn of 1939 paralleled the Navy's; by the end
of the year its personnel strength was 8287 officers and airmen. Fourteen squadrons were
then "operational", all in Canada and six of them on the east coast. Thanks to the pre-war
measures, a few new aircraft of service type were available when war broke out; among
them 19 Hurricane fighters, 10 Battle bombers and eight Stranraer flying boats. A fairly
ambitious programme of construction in Canada of airframes of British type had been
undertaken from 1937 onward. The immediate responsibility of the R.C.A.F. after the
outbreak was cooperation with the navies to ensure the security of Canadian coasts and
waters and the protection of convoys.”’ Almost at once, however, its energies began to be
directed primarily into the training of aircrew personnel in Canada.
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In the spring of 1939 a new training scheme intended to provide pilots who would
hold short-service commissions had been introduced for the R.C.A.F. One feature of it,
the result of long confidential negotiations with the United Kingdom, was that 50 pilots
would be trained annually for the Royal Air Force (see below, page 82). Before the
scheme got under way, war came; and the British government at once asked for what was
in effect a large expansion of it. Their memorandum of 6 September (Appendix "C")
indicated that trained personnel were the great need. It suggested that Canada concentrate
first on the individual training of pilots, observers "and particularly" air gunners and
wireless operators, rather than on forming and training complete units for dispatch
overseas, "(Canadian expeditionary units excepted)". Rapid expansion of training
facilities "with the aim of 2,000 pilots [sic] a year" was recommended; and one measure
suggested as desirable at a later stage was the transfer of "at least 4" R.A.F. flying
training schools to sites in Canada.

As early as 12 September 1939 the Canadian Prime Minister wrote to the British
High Commissioner in Ottawa concerning arrangements for R.C.A.F. cooperation.’” The
expansion of R.C.A.F. training facilities, he said, was being put in hand immediately; a
number of Canadian officer pilots (experienced only in the handling of civil aircraft), and
some newly enlisted airmen of various trades, could be dispatched to Britain within six
weeks for loan to the R.A.F. Mr. King added:

It is the desire of this Government that Canadian Air Force units be formed as soon as sufficient
trained personnel are available overseas for this purpose, such squadrons to be manned by and
maintained with Canadian personnel at the expense of the Canadian Government. Owing to the shortage
of service equipment in Canada, Canadian squadrons overseas would require to be completely equipped
by the United Kingdom authorities at Canada's expense.

The Prime Minister specified that personnel lent to the R.A.F. under the proposed
arrangement would be available for transfer to R.C.A.F. units "if the Canadian
Government should later decide upon the organization of distinctive Canadian air units
for service overseas".

Mr. King emphasized that these suggestions were very tentative and might be
superseded "after the situation becomes clearer". In fact, they were immediately
"overtaken by events". It is possible, however, that some of the people concerned with
R.C.A'F. policy may later have remembered them with a certain regret; for they had at
least contained the possibility of an overseas air force which would be completely
Canadian in personnel and maintained entirely at Canada's expense.

The war was still in its first days when it was reported that the air training
suggestions made by the United Kingdom on 6 September would soon be supplanted by
something still larger. On 15 September the Chief of the Air Staff, Air Vice-Marshal G.
M. Croil, told the first meeting of the Emergency Council (the Cabinet's Committee on
General Policy, which was later replaced by the War Committee) that he understood that
the British request for 2000 pilots annually would shortly be increased to 8000. He
presented in the meantime a tentative Canadian scheme under which, as a long-term
objective, 12,000 men a year might be trained (8000 apparently being ground staff). This
was evidently intended to meet the first British request and the R.C.A.F.'s own
requirements as well, He estimated the cost at $92 million for the first year, and the
training staff required at 600 officers and 6500 men. With such an effort in prospect, he
did not favour sending any R.C.A.F. personnel overseas in the near future. The scheme of
12 September was already a thing of the past.
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The germ of the still larger conception which came to be called the British
Commonwealth Air Training Plan* is presumably to be found in the very modest pre-war
scheme for training British pilots in Canada, and in the expanded plan proposed by the
United Kingdom on 6 September. It seems evident that a large project for training in
Canada was a basic part of the war plans of the British Air Ministry. There had also,
however, been an initiative on the part of certain Dominion High Commissioners in
London. On 13 September Mr. Vincent Massey discussed air training with Mr. Stanley
Bruce, the Australian High Commissioner, and Canadian and Australian air force
officers; and on 16 September Massey and Bruce suggested at a High Commissioners'
meeting at the Dominions Office a scheme whereby Canadian, Australian and New
Zealand airmen would be trained in Canada. It is important to note that the Dominions
Office record states that after training the men should be "sent to the front as distinctive
Canadian, Australian and New Zealand air forces".>* No record of these discussions is to
be found in the Department of External Affairs at Ottawa, and it seems evident that Mr.
Massey took the considerable responsibility of sponsoring a plan which was likely to
have a major effect upon the structure and balance of the Canadian war effort without
telling his government what he was doing.

Mr. Eden, the Dominions Secretary, "undertook to look into" the High
Commissioners' proposal. He apparently discussed it with the Air Minister, Sir Kingsley
Wood. At any rate, on 26 September the British Prime Minister (Mr. Neville
Chamberlain) sent communications to the Commonwealth governments proposing the
Air Training Plan.

The British War Cabinet, he said, had lately sanctioned immediate measures designed
to produce "a greatly enlarged air force". It was calculated that the maintenance of this
force would require "not less than 20,000 pilots and 30,000 personnel of air crews
annually". Such a feat of production required "more than twice the entire training
capacity available in the United Kingdom, having regard to limited space, operational
restrictions and vulnerability to air attack". Nor did Britain have the manpower required.
The solution appeared to be to use the resources of the Dominions, and particularly those
of Canada. Chamberlain put forward a detailed scheme for some fifty flying training
schools overseas, with advanced training concentrated in Canada, and suggested a
conference in Canada to discuss details.

The British Prime Minister called his message to Mr. King "a special per-
sonal appeal", and it evidently struck a responsive chord. On 28 September the
Canadian government considered it at a meeting of the Emergency Council at which
certain additional ministers and the Chiefs of Staff were present. It was pointed out
that undertaking so large a project might involve considerable modification of the
Canadian war programme so lately approved. The Chief of the General Staff
(Major-General T. V. Anderson) expressed the view that the Canadian public would
not be satisfied with a participation confined to air activity; they thought in terms of
ground troops, and it was important that the army programme should not be
interrupted. But the Ministers seem to have been impressed by the possibilities of
the air plan; and on the same day Mr. King cabled back to Mr. Chamberlain,

*This designation was officially adopted by the R.C.A.F. in 1939, with "Joint Air Training Plan" as an alternative for
use in certain official conespondence.” In Australia the usual term was "Empire Air Training Scheme".
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I can say at once that our Government fully agree that Canadian cooperation in this field would be
particularly appropriate and probably the most effective in the rnllltary sphere which Canada could
furnish. We would therefore be prepared to accept the scheme in principle.>

The reader will remember the priority which the Canadian government's pre-war
defence plan gave to the Royal Canadian Air Force; this received its strongest expression
in the pre-war appropriations for 1939-40, when the R.C.A.F. got $29,775,000, or very
nearly half of the whole provision for the three services. In the light of the Skelton
memorandum which the Cabinet had heard with approval on 24 August (above, page 9),
it is more than a fair assumption that this pre-war emphasis reflects the King
government's conception of the form which it was desirable the main Canadian effort
should take if and when war came. The direction of political thinking had been clearly
indicated on 30 March 1939 in the House of Commons, when the Prime Minister and the
Leader of the Opposition agreed that, in Mr. King's words, "the days of great
expeditionary forces of infantry crossing the oceans are not likely to recur" (this,
incidentally, was the very month in which the United Kingdom, forsaking its earlier
hopeful limited-liability concept, promised France to prepare an army of 32 lelSlOl’lS and
have it ready for service wherever needed before the end of the first year of war).”® In the
light of what we now know about Mr. King's thinking, as revealed in his diary, it is also
pretty evident that one reason why an air effort had more political appeal than "great
expeditionary forces of infantry" was the fact that it seemed to hold out the hope of
smaller forces, fewer casualties, less pressure on manpower and a reduction of the danger
of conscription. The Air Training Plan project was particularly attractive, presumably, in
that it would be largely carried on within Canada and held out the prospect of a
considerable portion of the R.C.A.F. being employed on training at home instead of in
operations abroad. At the same time, no thinking person could possibly deny the vast
importance of air power in this new war, and no one could doubt that the production of
trained aircrew on a great scale would be a tremendous contribution to victory. And the
project came with the very highest recommendations: an urgent appeal from the British
Prime Minister. Mr. Chamberlain may not have realized it, but it is scarcely too much to
say that in 1939 the Air Training Plan must have seemed the answer to any Canadian
politician’s prayer; and Mr. King embraced it accordingly.

The Under-Secretary of State for External Affairs saw in the proposal the opportunity
for seeking a share in the direction of the war. Its cost, he wrote to the Prime Minister,
would "clearly be huge". "Now they [France and Britain] call on the Dominions to take
the place of the United States in the last war and of Poland, Russia, Rumania, Greece,
Turkey etc., etc., in the present war, by sharing in a colossal air attack. Should there not
be consultation on objectives and polic cy, and not merely instructions as to how to help
them in a policy they have formed?"” This suggestion found no echo in government
policy. There is no indication whatever that the Canadian government made any attempt
to use the Air Training Plan project in the manner which Dr. Skelton suggested.

The easy Canadian acceptance of the project did not mean, however, that
when the missions from the United Kingdom, Australia and New Zealand arrived in
Ottawa to work out details of the plan the negotiations were simple or easy. On the
contrary, they lasted many weeks, and — particularly as between Canada and the
United Kingdom — were full of difficulties. The United Kingdom Air Mission,
headed by Lord Riverdale, a leading Sheffield businessman with long experience of
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public affairs, arrived in Ottawa on 15 October. It was later joined by Captain
Harold Balfour, Parliamentary Under-Secretary of State for Air in the Chamberlain
ministry; while Sir Gerald Campbell, the High Commissioner for the United Kingdom in
Ottawa, played a prominent part in the negotiations. The senior R.A.F. officer was Air
Chief Marshal Sir Robert Brooke-Popham, with Air Marshal Sir Christopher Courtney
acting for him until his arrival. The Australian mission was led by Mr. J. V. Fairbairn, the
Minister for Air; it reached Ottawa on 1 November, followed on 3 November by the New
Zealanders, headed jointly by Group Captain H. W. L. Saunders (an R.A.F. ofﬁcer who
was Chief of the New Zealand Air Staff) and Mr. T. A. Barrow, Air Secretary.”® South
Africa did not join in the project. On behalf of Canada the negotiations were carried on
formally by a committee of the Cabinet consisting of the Prime Minister (who does not
seem to have attended after the first meeting, but certainly watched the negotiation
closely), Mr. Rogers, Mr. Ralston, Mr. C. D. Howe (Minister of Transport, and also
responsible for the War Supply Board) and Mr. lan Mackenzie (Mmlster of Pensions and
National Health,and formerly Minister of National Defence).” Various officers and
officials were called in from time to time, but the whole negotiation was political rather
than military. The formal committee sessions were supplemented by more private discus-
sions of various Ministers and officials with members of the visiting missions; and on
five occasions members of the missions attended meetings of the Emergency Council or
its successor the Cabinet War Committee.

It would seem that Lord Riverdale arrived without any detailed estimate of the cost of
the scheme, and that he spent the fortnight after reaching Ottawa in attempting to draw an
estimate with the assistance of the R.C.A.F. The formal discussions between the United
Kingdom and Canada began on 31 October, on which day Riverdale and Balfour met
both the Cabinet committee and the Emergency Council. The negotiations immediately
ran hard aground on the rocks of finance. Chamberlain's original proposals had not dealt
with this matter. Now Riverdale indicated that the total cost of the scheme over the
proposed period of its duration, to 31 March 1943, might be $888,500,000. The United
Kingdom would make its contribution in kind, chiefly in the form of aircraft, to the extent
of $140 million of this in capital and $51,500,000 in maintenance equipment. Of the
balance of $697, - 000,000, Riverdale seems to have suggested, half would be paid by
Canada and the other half by Australia and New Zealand. He pointed out that the whole
force created as a result of the scheme (some 100 new squadrons) would be mamtamed in
the field by the United Kingdom, at an estimated cost of $1,500,000,000 per year.’

It is clear that the scale of the proposed contribution by Canada took the
Canadian ministers by surprise. The situation was not improved when the visitors
indicated that they were not worrying about where the money which the United
Kingdom would have to spend was coming from — finding it was up to the
Chancellor of the Exchequer. The United Kingdom had abandoned "limited
liability" (so far as finance was concerned) in the spring of 1939. Not so Canada.
The Canadian Prime Minister indicated to the visitors that his government could
not afford so cavalier an attitude: they would proceed under the advice of the
Minister of Finance. The same calculations as to national income and national
capacity which had been given to Mr. Crerar (above, page 11 ) were laid before
Riverdale and his colleagues. Evidently the meetings of 31 October were a shock to
both parties. The British were taken aback when told that Canada could not come
"within shooting distance"” of the figures that had been suggested, and the
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day's sessions (Sir Gerald Campbell told Dr. Skelton) left them "blue and depressed".
Later discussions of the exchanges suggest that Riverdale, making his presentation, had
been thrown "off his base" by an interjection from Ralston expressing surprise at the size
of his estimated costs; that this led Riverdale to refer to the British contribution in kind as
"a free gift to you"; that this in turn nettled King, who said, "This is not our
war" — meaning that it was a contribution not to Canada but to the common cause. The
phrase nevertheless shocked the British, and Campbell was unwise enough to mention
that it had been cabled to London — which led King, in one of his fits of childishness, to
ask the Governor General, as the King's representative, to reprove the ngh
Commissioner for allowing such a report to go through his office!®' The negotiation had
begun badly.

On 3 November the Canadian Cabinet considered the problem and approved the
terms of a Prime-Minister-to-Prime-Minister cable to Mr. Chamberlain. The British
proposal, it said, appeared to imply "that a United Kingdom project for reinforcing the
Royal Air Force had become a Canadian plan, with corresponding assumption by Canada
of the major provision of recruits and major proportion of the cost which detailed study
now indicates would be of huge magnitude". The Canadian share proposed was ,quite
beyond Canada's financial resources as reflected in the recent computation of national
income. The cable went on to emphasize the relationship between the Canadian military
programme and British purchases in Canada:

I may instance the fact that while the British Air Mission are pressing us in regard to their air training
proposals which would involve a substantial increase in Canada's direct military expenditures, we on our
part have for many weeks been pressing without satisfactory result for a decision in regard to wheat
purchases which is the biggest single item in our whole economic program and the most far-reaching in
its public consequences. In our opinion the questions of military and economic participation in the war
effort are inextricably intertwined and cannot be dealt with separately. Until some understanding evolves
from the discussions either here or in London, I frankly cannot see how a decision can be arrived at in

regard to the proposals for the special air training program. . . .

Chamberlain's reply, sent on 7 November, promised "urgent consideration" and was
hopeful that further discussions with Mr. Crerar would make a useful contri bution.”
Meanwhile, the air training discussions in Ottawa went on; and about 10 November
it began to be evident that Australia and New Zealand also were not happy about the
scheme as presented by Lord Riverdale. They too had financial scruples, and in
particular they were short of Canadian dollars (though it may be noted that ultimately
the United Kingdom promised to find the Canadian exchange they needed for the Air
Training Plan if difficulties arose and they so requested).** Mr. Fairbairn said later that
he was impressed by the discovery that the aircraft to be used in advanced training were
either to come from Britain or were of a U.S. type which was being manufactured in
Australia, whereas he had supposed the main reason for concentrating advanced
training in Canada was that country's proximity to U.S. aircraft plants. At any rate, he
proposed that Australia, in addition to undertaking all her own elementary training,
should give advanced training to seven- nlnths of her own aircrew at home, sending only
two-ninths instead of all of them to Canada.”® He also objected to the orlgmal British
proposal under which Australia would produce 40 per cent of the Dominion aircrew
required by the scheme, and Canada 48 per cent; Australia, he said, could produce men
only in proportion to her population. New Zealand felt obliged to ask for changes in the
same direction. On 22 November, after consulting the Australian Prime Minister
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(Mr. Menzies) by telephone, Mr. Fairbairn put his final proposal before the Canadian
Cabinet committee and the visiting missions; the only alternative, he said, was for
Australia to "attempt the whole of its population proportion of the training in
Australia"."®® This "ultimatum", as the Canadians called it, was perforce accepted. The
change resulted in reducing the planned number of advanced schools in Canada from 55
to 36; on the other hand, Canada paid for 29 of these schools instead of 26 as originally
planned, and the increase in expense to her over the whole initial duration of the Plan was
estimated in August 1940 at $34 or $35 million.®’

In the meantime, the discussions between Canada and the United Kingdom had
proceeded, still turning mainly on financial questions. By 14 November they had
advanced to the point where (the United Kingdom having agreed to undertake certain
additional financial responsibilities relating to equipment, which raised its estimated
contribution to $220 million) the Canadian committee were prepared to recommend to
their Cabinet colleagues an arrangement whereby Canada would pay 721/2 per cent of
the balance, leaving 271/2 per cent for Australia and New Zealand. As a result of those
two countries' amendments, the balance was now estimated at $432,000,000 for the
duration of the Plan. The committee also recommended two conditions: first, the British
War Cabinet must be prepared to allow the Canadian government to state publicly that
the air training scheme should have priority over other measures as being in the opinion
of the War Cabinet the most important contribution that Canada could make to the war;
and secondly, the agreement was contingent upon a reasonably and mutually satisfactory
agreement being reached in the discussions on general financial and economic relations
being carried on in London, where Mr. Crerar was now to be reinforced by Mr. Graham
Towers, Governor of the Bank of Canada.* These recommendations were approved by
the Cabinet on 14 November, and were communicated to Riverdale and Balfour at a
meeting of the Emergency Council the same afternoon."®

This was far from ending the negotiation. On 25 November Sir Gerald Camp- bell
wrote Mr. King informing him of the British government's reply. The United Kingdom's
representatives had been authorized to initial an air training agreement in the terms which
had now been arrived at. But with respect to the two Canadian reservations London
merely suggested that, at the time of initialling, letters should be sent to the Canadian
government recognizing that the operation of the agreement was subject to further
consideration and agreement between the two governments on these points.”” The same
day Campbell called on King and urged him to authorize the immediate initialling of an
agreement; the Australian and New Zealand missions were ready to initial at once and
were preparing to leave. King gave him a dusty answer. The Cabinet, he said, was united
on the issues, and it was being openly said that a mistake had been made "in not going
ahead with our own training scheme ourselves". If the British government wanted quick
action, let it accept the Canadian reservations, "and we would then be in a position to set
forth the terms of agreement on which we were ready to go ahead".”'

Over the week-end the Cabinet committee completed its negotiations with the
missions, and a four-party air training agreement was completed ready for signature.

*It is perhaps a commentary upon the degree of the sense of emergency entertained in Canadian official circles at this
period that the Governor, undertaking this urgent wartime journey, was accompanied by his wife. The general public,
needless to say, was at least equally unaware of the emergency. Many Canadian officers' wives went to England, in these
early months, to be with their husbands. After the storm broke in North-West Europe on 10 May, such journeys were ended
by order-in-council.*®
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On Monday 27 November the Emergency Council discussed the situation. A cable
had now been received from Mr. Chamberlain, who said on the question of economic
relations that he believed a satisfactory agreement could be reached after Mr. Towers
joined Mr. Crerar in London. As to the question of the priority of the air training plan, the
British government itself attached the highest priority to it, but had not wished to
emphasize this "lest it should have embarrassing effects on our relations with the French
who are pressing us strongly to increase our effort on land".”” The Canadian ministers
now decided to accept Chamberlain's statement on economic relations as satisfactory, and
in effect dropped their reservation on this matter.* But they stood firm on the issue of the
statement on priority, and a cable sent to Chamberlain after a cabinet meeting on the 28th
remarked unhelpfully, a propos of his reference to the French, "we had not intended to
suggest that the United Kingdom should indicate in the statement the order of preference
to be attached to its own war efforts".”* By this time the Australians and New Zealanders
had initialled the agreement and had left Ottawa or were about to leave; all the visiting
missions had been present for the latter part of the Emergency Council meeting on 27
November, and an agreed public statement had been issued to the effect that the
"missions and committees" representing the four governments had "worked out a basis of
agreement which is now being referred to the respective Governments for decision".

On 1 December Chamberlain replied on the question of priority.”” The British
government, he said, had no objection to having its view of the importance of the scheme
made public, "provided it is made clear at the same time that we, also attach very great
importance both from a military and a psychological point of view to the presence of
Canadian land forces in the theatre of war at the earliest possible moment". He suggested
that the statement should read,

The United Kingdom Government have informed us that, considering present and future requirements,
they feel that participation in the Air Training Scheme would provide for more effective assistance
towards our ultimate victory than any other form of cooperation which Canada can give. At the same
time they would wish it to be clearly understood that they would welcome no less heartily the presence
of Canadian land forces in the theatre of war.

King committed his thoughts on this to paper, and they are revealing. He suggested to
Skelton that Chamberlain's words "at the earliest possible moment" should be added at
the end of the statement:

Apart from mention of military and psychological points of view, they clearly indicate the importance
attached by both the British and French to a land force from Canada reaching the theatre of war at the
carliest moment. Indeed early despatches indicated that men were seeking to enlist much too rapidly and
that the sending of too many men overseas would be an embarrassment. Not to insert these words is to
destroy altogether the significance of any statement as to priority in its relation to the air training scheme
as providing the most effective assistance towards ultimate victory.

*It would certainly not have been practicable, on the terms desired by the Canadian government at moment, to persist
with the idea suggested by their cable of 3 November, of making a satisfactory wheat-purchase agreement the condition of
an air training agreement; for Mr. Crerar had been given the thankless task of attempting to sell wheat to the British
government at 931/2 cents per bushel, F.O.B. Fort William at a time when the spot price at Winnipeg was 73 cents. He
explained to the British government that 73 cents was not a price at which a Canadian farmer could make a living, and that
931/2 cents was calculated as the lowest price at which the Canadian producer could survive without being subsidized by
the government. The substance of the British ministers' reply was that they appreciated the Canadians' difficulties, but
could not afford to alleviate them at the cost of accepting a wheat price which would add three halfpence to the price of the
heavily-taxed Englishman's loaf of bread. It is not surprising that "a good deal of feeling was aroused in Whitehall" by this
rather extraordinary Canadian suggestion. ™
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What King intended that the statement should convey, it is clear, is that it was more
important that land forces should reach the theatre soon than that they should reach it in
strength, The passage serves to document King's deep-seated persistent desire that the
Canadian effort should centre on the air force rather than in "great expeditionary forces of
infantry". Chamberlain accepted the proposed addition, and it was in this form that the
statement appeared in King's broadcast of 17 December announcing the inauguration of
the Air Training Plan.”

The "priority" question had now been settled to the Canadian government's
satisfaction. Another basic issue that might have given infinite trouble was disposed of
relatively easily. This was the question of the system of command and administration for
the Plan. It was discussed in detail between Rogers and Balfour; and when the latter left
for England on 28 November he carried with him a letter from Rogers making proposals.
The first and basic proposition was, "The air training plan in Canada will be administered
through the organization of the R.C.A.F. and the executive command shall be in the
hands of the R.C.A.F." The general supervision of the Plan should be entrusted to a
Supervisory Board with the Canadian Minister of National Defence as Chairman and the
other participating countries represented upon it. Those countries might appoint liaison
officers who might visit stations or units involved in the Plan at any time, might offer
criticisms or suggestions to the Board, and would be free to report on progress to their
own governments. In due course the British government accepted these proposals as
written.”’

One problem remained, and it caused more asperity between the Canadian and
British negotiators than any other except perhaps finance. From the beginning the
Canadians had emphasized that Canadian public sentiment would demand some
provision for the maintenance of R.C.A.F. units on the fighting fronts. On 8 December
the question was raised specifically in a letter from Rogers to Riverdale. By this time, it
will be recalled, a draft agreement had been drawn up and had been initialled by the
Australians and New Zealanders before their departure. Article 15 of this agreement ran
as follows:

The United Kingdom Government undertakes that pupils of Canada, Australia and New Zealand
shall, after training is completed, be identified with their respective Dominions, either by the method of
organizing Dominion units and formations or in some other way, such methods to be agreed upon with
the respective Dominion Governments concerned. The United Kingdom Government will initiate inter-
governmental discussions to this end.

Referring to a conversation on 7 December, Rogers now wrote to Riverdale, "I
understand that you accept as the proper interpretation of this paragraph that Canadian
personnel from the training plan will, on request from the Canadian Government, be
organized in Royal Canadian Air Force units and formations in the field." He asked
Riverdale to confirm this. Riverdale replied on the same day, but his letter contained an
important qualification: he accepted the implication that Canadian pupils would be
incorporated in R.C.A.F. units, adding however, "in all circumstances in which it is
feasible".” Mr. King agreed with Rogers that this was unsatisfactory; he felt that "a clear
and unequivocal statement" was necessary. Over the week-end, 9-10 December, there
were discussions with Riverdale and Campbell; the latter suggested that the phrase "on
request from the Canadian Government" raised a difficulty, for the United Kingdom was
doubtful of the results of giving such an undertaking to Canada unless it extended also to
Australia and New Zealand. Since the United Kingdom had yielded so much ground to
Canada, on other issues, could not this one be left for subsequent discussion between the
governments under the terms of Article 15? King, when again consulted, was
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emphatic that it could not: "This matter was regarded by the whole Cabinet as
absolutely essential and was a prerequisite to signature by the Canadian government."
Campbell said he would cable again to his government.”

It is interesting that at this point Dr. Skelton, the Prime Minister's adviser, began to
have doubts about the government's policy in connection with an aspect to which the
Ministers seem to have paid little attention. The arguments used by some of the
proponents of this policy, he wrote, "would lead logically to our undertaking to organize
and maintain at the front all Canadian trainees. In any case there will be real difficulty in
insisting on the one hand on our right to organize trainees in Royal Canadian Air Force
units and on the other on the United Kingdom meeting the costs of the maintenance. . . . I
do feel . . . that there is some danger of sliding into a position where we would have no
answer either to the British Government or to some vociferous elements in the Canadian
public if it were suggested that if we call the tune we should pay the Piper." Paying the
piper, he calculated, might come to as much as $750 million annually.*® The time was to
come when Canada would pay, in full and gladly; but in 1939 Skelton's memorandum
had no effect. On 14 December the Canadian Cabinet considered a formula which had
been drafted in an attempt to meet the problem of Canadian squadrons, and rejected it.
Later that day Riverdale, Brooke-Popham and Campbell attended a meeting of the
Cabinet War Committee to discuss the issue. The discussion turned largely on the
question of "ground crew" personnel. The Air Training Plan was intended to provide
aircrew; it made no provision for servicing personnel, thus Canada would in due course
have great numbers of pilots, air gunners, etc., but no ground crew to support them. The
United Kingdom representatives pointed out that if the United Kingdom provided ground
crews for R.C.A.F. squadrons, four-fifths of the personnel of such squadrons would be
British and only one-fifth Canadian. There were three ways, they said, of organizing
Canadians graduating from the Plan in the field: in R.C.A.F. squadrons consisting of
Canadian air and ground personnel; in "R.A.F. — Canada" squadrons with Canadian air
and British ground personnel; and in regular R.A.F. squadrons pending posting to units in
one of the other categories. The Canadians argued for and indeed insisted on a fourth way
— R.C.AF. squadrons with ground crews provided by the R.A.F. Lord Riverdale
undertook to cable to London yet once more.

The thinking in London is illuminated by the record of a meeting which Mr. Towers
and Mr. L. B. Pearson (Official Secretary at the Canadian High Commissioner's Office)
had with British officials on the 13th. It was explained that the British government did
not favour any arrangement by which "R.C.A.F." squadrons would be maintained by the
British taxpayer. An attempt had therefore been made "to arrange a compromise by
which the Canadian contribution to the Air Training Programme should be set off against
the formation, equipping and maintenance of R.C.A.F. squadrons in the field. This would
probably result in approximately 15 Canadian squadrons, although no exact figures could
yet be determined." Unfortunately, Towers and Pearson were not in touch with the
negotiations in Ottawa, the High Commissioner had no reason to believe the matter was
urgent, and the British officials merely suggested that Towers might explain their views
when he returned to Ottawa. The result was that the memorandum of the conversation,
which might have helped to ease the situation in Ottawa, was not cabled but sent by
mail,*" while the British "compromise" solution arrived in Ottawa on 15 December. Mr.
King, in contrast with his earlier attitude, was now very anxious to get an agreement
signed as soon as possible; for that morning the Prime Minister of Australia had
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made a premature announcement of the Air Training Plan which a Canadian request had
been too late to stop.*” King had two interviews with Lord Riverdale during the day and a
form for a letter from Riverdale to Rogers was apparently agreed upon between them.
But Riverdale checked again with London, and it was now that the "compromise"
proposal was heard of. He spoke to the Air Minister, Sir Kingsley Wood, and as a result
wrote King a letter offering to accept the idea of Canadian trainees being formed into
R.C.A'F. units in the field, but concluding with this paragraph:

It would be a condition that the factor governing the numbers of such pupils to be so incorporated
at any one time should be the financial contribution which the Canadian Government have already
declared themselves ready to make towards the cost of the training scheme.

This baldly phrased formula made King very angry. After further conversation with
Riverdale the Prime Minister wrote him a letter rejecting his proposal with the remark
that it introduced a quite new factor: "This factor is that the organization of R.C.A.F.
units is to be measured by the cold consideration of financial contribution, disregarding
entirely Canada's heavy contribution of fighting men in the way of pilots, observers and
gunners." He then sent off to Mr. Chamberlain an enormously long telegram describing
the recent events in detail, quoting the documents, expressing the opinion that Lord
Riverdale accepted the Canadlan v1ewp01nté and suggesting that the British government
should "support the head of their Mission".*> But Chamberlain was on a visit to France,
and this telegram did not affect the final settlement.

During 16 December King continued to press the British representatives. An
additional reason for haste, in his eyes, was the fact that the first flight of the 1** Canadian
Division was now approaching the shores of Britain and it seemed to him desirable that a
couple of days should intervene between the Air Training Plan announcement and that of
the landing of the troops. Riverdale, it must be assumed, was again in touch with London.
When nothing had happened by evening, King took extreme action. He aroused the
Governor General (Lord Tweedsmuir), who was in bed unwell — he died in the
following February — and enlisted his aid in exerting further pressure. King had formed,
rightly or wrongly, the idea that "Brooke-Popham and the technical men" were
responsible for the difficulties. Brooke-Popham was called urgently to Government
House for an interview with the Governor General, but whether this had any effect on the
result seems doubtful. King himself returned to his office and Riverdale met him there.
King made a small verbal concession, which according to him Brooke-Popham had
considered important — the deletion of the word "the" in the phrase "the Canadian
pupils, when passing out from the training scheme, will be incorporated in or organized
as units and formations of the Royal Canadian Air Force thus reduc1ng the likelihood of
its belng interpreted as an obligation to incorporate all puplls The offending paragraph
concerning financial contribution was dropped, and Lord Riverdale signed a letter to
Rogers which was much the same as that agreed upon with King before the conversation
with Wood, except that the first 24 words were a significant addition, taken from
Riverdale's draft suggested after that conversation:

On the understanding that the numbers to be incorporated or organized at any time will
be the subject of discussion between the two governments, the United Kingdom Government
accepts in principle, as being consonant with the intention of Paragraph 15 of the Memorandum
of Agreement that the United Kingdom Government, on the request of the Canadian
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Government, would arrange that Canadian pupils, when passing out from the training scheme, will be
incorporated in or organized as units and formations of the Royal Canadian Air Force in the field. The
detailed methods by which this can be done would be arranged by an intergovernmental committee for
this purpose under Paragraph 15.%°

The last of many problems had now- been settled, and five minutes after mid-night,
that is on 17 December 1939, King and Riverdale began signing the copies of the
memorandum of agreement. Brooke-Popham arrived from Government House only
during the signing. Sir Gerald Campbell later complained that he had been unable to get
through to Riverdale by telephone while the latter was with King, but it would seem that
this did not affect the issue ("the message which he had to communicate was a telegram
from his government, which was most cooperative").*® Riverdale, under King's strong
pressure, may have carried out the final act without waiting for the last word from his
government. Later in the day the Prime Minister received a cable from the Secretary of
State for the Dominions (Mr. Anthony Eden) who was at Liverpool for the landing of
General McNaughton and his troops:

It is indeed a happy coincidence that these two significant events should have taken place on your
birthday and I send you my greetings and hearty congratulations.®’

King's pleasure in the happy coincidence was somewhat marred. The publicity plans to
which he had attached so much importance were disrupted by the First Lord of the
Admiralty (Mr. Churchill), who in the words of the London Times "torpedoed without
warning" the arrangements so carefully agreed upon for releasing on 20 December the
news of the troops' safe arrival. He broke it himself i ina broadcast on the evening of the
18th,* when Canada was still holding back the story.*

The four-party air training agreement is printed in Appendix "D" and need not be
described at length here. It envisaged an organization which would ultimately produce
every four weeks 520 pilots with elementary flying training (all Canadians), 544 pilots
with service (advanced) flying training, 340 observers and 580 wireless operator-air
gunners. Of greatest interest are the provisions concerning the graduates of the Plan. It
will be noted that (except for R.C.A.F. aircrew retained for home defence squadrons)
pupils who had completed their training were to be placed at the "disposal" of the British
government. During their time in Canada all the pupils from other countries were
"attached" to the R.C.A.F. and paid at R.C.A.F. rates; upon embarkation for the United
Kingdom all became charges upon the British government at R.A.F. rates of pay, except
that the Dominion governments could supplement these rates of pay if they so desired.
Canada did in fact pay the difference between R.A.F. and R.C.A.F. rates for all Canadian
graduates of the Plan. As for the results of Article 15, and the interpretation of it so
painfully arrived at between Canada and the United Kingdom, much more would be
heard of these things in due course.

A word of comment on the negotiations may be in order. On the Canadian
side they were obviously dominated by financial considerations, and by the fact that
the project bore (as at least two Canadian ministers remarked during the Ottawa
discussions) the appearance of being a recruiting scheme for the R.A.F. The
Canadians looked at the figures of what they would pay to create and maintain

*"To my intense suprise, The First Lord of the Admiralty, in wireless talk now going on, has announced arrival of
First Division" (High Commissioner in London to Secretary of State for External Affairs, Ottawa, 18 December 1939).
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the training organization in Canada, and thought them staggering. They were not
impressed by the much larger sums which Britain would have to lay out to maintain the
trainees when formed into squadrons in the field; the remark was made that "she would
have to do so no matter where they came from".”® There were in fact strong arguments on
both sides. The British "compromise" scheme was hastily and tactlessly presented at a
moment of pressure; but although it was so ill received by Mr. King the idea of relating
the number of Canadian squadrons in the field to the amount spent by Canada on the
training organization was not without merit. It was not very different in effect from the
arrangement finally adopted in 1941, although the number of squadrons then agreed on as
an initial figure was 25, whereas the British in 1939 were very tentatively thinking of
something like 15.

A post-war commentator in Canada described this agreement as in some ways "a
colonial document". The description is apt, not least with respect to the payment of
Canadian graduates of the Plan serving with the R.A.F. The system by which Canada
paid merely the difference between their R.A.F. pay and Canadian rates was precisely
that followed with the Canadian contingents in the South African War of 1899-1902. The
explanation, of course, is to be found largely in the determined regard for economy which
dominated Canadian war policy at this early period. The British government came
forward with an imaginative plan on a war-winning scale; but that scale was
disproportioned to the Canadian government's financial thinking in 1939. The result was
permanent damage to the R.C.A.F.'s status in the field. Had Mr. King and his colleagues
felt equal in 1939 to producing Canadian ground crews as well as aircrew, and to paying
the full cost, or a large part of the cost, of Canadian squadrons overseas, in addition to the
large training expenditure, the force's status would have been assured. We have seen that
they were thinking in such terms during the short period after the outbreak of war before
the Air Training Plan was proposed (above, page 18) ; though doubtless they had in mind
a relatively small force. Because they thought such action impracticable on the scale
indicated by the Air Training Plan, the R.C.A.F. over a period of years had to fight its
way slowly back from a position of dispersion and subordination; and it never fully
achieved an overseas status parallel to that of the Canadian Army.

As already noted, the Air Training Plan would certainly absorb to the full the
limited resources in trained personnel and equipment which the R.C.A.F. had available
in 1939, and its adoption effectively scotched any possibility of sending a considerable
Canadian air expeditionary force abroad in the immediate future. Nevertheless, one
complete R.C.A.F. squadron did go overseas during this period. This development
seems to have been largely a by-product of the dispatch of the 1st Canadian Division.
General McNaughton, the Division's G.O.C., was very anxious to ensure efficient air
support — and Canadian air support — for his formation, and indeed he looked forward
to a time when Canadian ground forces overseas would be supported by Canadian
fighters and bombers. He discussed the matter with the Chief of the Air Staff before the
Division left Canada.”’ While its first flight was on the ocean, a telegram went to
London informing the Canadian High Commissioner that No. 110 (City of Toronto)
(Army Cooperation) Squadron was being manned and trained for dispatch overseas,
and remarking, "Canadian Government would like this squadron employed in same
corps as First Canadian Division, if (Bossible." It would take no equipment other than
personal clothing and accoutrements.”” The squadron, augmented by personnel of No. 2
(Army Cooperation) Squadron, landed in England late in February 1940. A
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second R.C.A.F. Army Cooperatlon Squadron, No. 112 (City of Winnipeg), went
overseas in May and June.” These squadrons, like those of the Home War Establishment
in Canada, were completely Canadian, both as to aircrew and ground crews; and their
personnel was fully paid by Canada. Their status was different from that of the R.C.A.F.
personnel and units subsequently produced as a result of the Air Training Plan.

Meanwhile, the Canadian war effort on the industrial front developed slowly. The
spirit of limited liability, and the small appropriations for the armed forces, which we
have noted, were not favourable to rapid growth. The Canadian supply organization
moved into a new phase; the War Supply Board succeeded the Defence Purchasing Board
(15 September 1939) and was itself succeeded by the Department of Munitions and
Supply (9 April 1940). The manufacture of clothing and similar personal requirements
for the forces went forward with praiseworthy rapidity.”* But equipment and weapons
were necessarily a different matter. As we have seen, large orders for naval vessels were
placed early in 1940 (above, page 16); considerable orders for airframes were authorized
at the same period; but very few weapons were ordered, and the first really big order for
motor transport ($4,440,294) was placed with General Motors of Canada only on 20
March 1940.”° It is a rather remarkable fact that large orders for weapons for the
Canadian land forces were not placed until concurrent orders for the British forces
became available in the following summer.

Mr. King confided to his diary on 3 June that at the War Committee that day he had
advocated a great increase in the Canadian production effort; he had apparently
recommended that this be done even if British orders were not forthcoming. He recalled
that "Howe and Ralston" had opposed him earlier when he asked for larger war
production, and that he had held a special meeting of the Committee on the subject.”®
This was apparently the meeting of 8 December 1939 — the first the War Committee
held under that name — during which reference was made to reports that the Deputy
Minister of Finance was putting barriers in the way of the War Supply Board's desire to
provide for supplies beyond the current fiscal year (see above, page 16), and the
possibility that the Board's Chairman might resign was mentioned. The Committee was
told that the Minister of Finance had made it clear in a letter that his department would
permit commitments for future years so far as the Navy and Air Force were concerned.
The Minister (Mr. Ralston) reported that he took full responsibility for what had been
done, and his Deputy should not be blamed; and further, that he felt that he would be
derelict in his duty as Minister of Finance if he failed to keep the matter of cost
constantly in mind. King's diary shows that he had returned to the subject of
manufacturing arms "for our own armies" in Cabinet on 29 January, urging that there
should be no waiting for British orders.

Canadians, expecting a flood of war orders from the United Kingdom to make
use of their idle industrial capacity, were disappointed when these did not come. Mr.
Howe reported to the Cabinet War Committee at the meeting on 8 December 1939
that, apart from an order for Lysander aircraft, British orders so far amounted only to
$5,000,000. A certain number of others had of course been placed before the
outbreak. A British Purchasing Mission reached Ottawa in September 1939, and in
November a British Purchasing Commission, headed by the Scots-Canadian Arthur B.
Purvis, was set up in New York to coordinate purchases in Canada and the United
States.”” It must be remembered that there were special and powerful
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reasons operating to limit British orders. One was the factor of time. Canada had
developed virtually no military industrial capacity in peacetime, and developing it would
be the work of years rather than months. In the words of a British official writer,
"Requisitions from Canada were confined in the main therefore to such minor projects as
could be expected to bear fruit within the first year or so of war." At the same time, the
barrier of dollar exchange was an extremely serious one for the United Kingdom, the
more so as that country would have to buy vast quantities of foodstuffs and other raw
materials from Canada. Canadians were over-captious in their complaints against British
purchasing policy. Express instructions from London gave Canada precedence over the
United States as a source of supply. "In all, the value of Ministry of Supply orders placed
or pending in Canada at the end of April 1940, excluding orders for machinery or raw
materials, was approximately $81 million; the corresponding figure for the United States
was only $33 million."”® Though the figures were beginning to be respectable, the surface
was hardly scratched yet. The whole aspect of affairs, however, was shortly to be altered
by cataclysmic events in Europe.

4. THE EXPANSION OF THE EFFORT, 1940:
THE DOLLAR DETHRONED

The "phony war" which had lasted since the Germans overran Poland in September
1939 ended suddenly when they invaded Denmark and Norway on 9 April 1940. The
humiliating defeat of the Allies in the brief Norwegian campaign that followed brought
down the Chamberlain government in Britain. Winston Churchill became Prime Minister
on 10 May, the actual day on which the German offensive against France, Belgium and
the Netherlands initiated a new series of disasters. By 4 June the Allied armies had been
split in two and the British Expeditionary Force and a large number of French soldiers
had been evacuated through Dunkirk. The next day the Germans struck the surviving
French forces holding the line of the Somme and Aisne; and by 17 June those forces had
been hopelessly routed, the French government had fallen and the new Prime Minister,
Marshal Petain, had asked the enemy for an armistice. In this phase a few thousand
Canadian troops had reached France, as part of the attempt to build up a new B.E.F. and
keep France in the war; fortunately they were withdrawn almost without loss.” On 10
June Benito Mussolini's Italy, hastening to join what now seemed clearly the winning
side, announced its entrance into the war as an ally of Germany.

Against these powerful and triumphant enemies the British Commonwealth now
"stood alone", and its peoples, shaken out of the easy confidence of the opening months,
suddenly found themselves confronting the possibility of defeat. In Canada as in Britain,
the response was an outburst of effort and energy greater than anything that had preceded
it. A malgoazine writer described the national capital as he saw it about the time of
Dunkirk:

To tell that Ottawa, as this is written, is in the midst of a crisis is to put it mildly. The "quietest war
capital in Christendom" has become a cauldron of excitement; disillusioned, shocked from its
complacency. Day by day, as the shadow of the Swastika lengthens across the English Channel, old
shibboleths, old comfortable delusions, go overboard. Where once reigned smugness, self-satisfaction,
there is now a wholesome fear; with it, fortunately, more of war stir and vigor.

The new situation was reflected in the activity of the government. The Cabinet War
Committee had held only six meetings during the four months following its incep-
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tion on 5 December 1939. The Norwegian crisis produced no meetings. But from
the moment the Blitzkrieg was loosed in the West on 10 May it met frequently; there
were eight meetings, beginning on that date, before the end of the month. The meeting on
10 May decided to offer to accelerate the dispatch of the 2" Division to the United
Kingdom, and to invite the British government to make suggestions concerning
additional measures which Canada might usefully take. On 17 May the Committee heard
the Minister of National Defence, Mr. Rogers, who had just returned from overseas,
report on Britain's inadequate preparation for mechanized warfare, and on what he called
the incompetence and lack of imagination of some British officials. This meeting decided
both to form a Canadian Corps overseas and to mobilize a 3rd Division. It anticipated by
only a day a message from the British government suggesting the formation of a Corps
with the necessary Corps, Army and G.H.Q. troops, and of a third division, which "would
prove of great military assistance and encouragement in prosecuting our common task".

The official record indicates that these large measures were taken without any
anxiety whatever being expressed over their cost; though the King diary for 24 and 27
May still speaks of difficulty with Ralston over his financial scruples. Of King himself it
records on 17 May, "I insisted strongly, so long as we could make a useful contribution at
all, of [on] not considering the expenditure." The atmosphere had changed remarkably
since the discussions with the British Air Mission in the early winter and those in
February concerning the possibility of forming a Corps. The fact is that the dollar sign
had suddenly come off the Canadian war effort. Financially speaking, at least, the days of
limited liability were over. The actual appropriations for the Department of National
Defence for the fiscal year ending 30 March 1941, the first complete year of war, were
$681,438,416, as compared with the $125,679,888 of the previous year. o1

Such immediate help as unprepared Canada could offer was being rushed across the
Atlantic in answer to British calls. On 22 May the Cabinet War Committee heard with
satisfaction that the R.C.A.F.'s one fully-equipped fighter squadron was to go to Britain.
The same day it approved providing a brigade to garrison Iceland. The next it authorized
the dispatch overseas of four destroyers — the country's whole disposable naval force at
that moment. The 2nd Division had already been offered and accepted, and a Canadian
battalion was preparing to sail for Bermuda and Jamaica.

Bad news — appalling news — continued to arrive. On 26 May Ottawa received a
highly secret telegram from London reporting the decision to withdraw the British
Expeditionary Force to the United Kingdom and mentioning the possibility, which would
have seemed inconceivable a few months earlier, that the French "are not going to carry
on". The next day brought another telegram informing the Canadian government of the
results of "preliminary consideration" of this possibility by the British War Cabinet:
namely, that in such a case there could be no question of Britain giving up the contest.'"*
By 13 June it was evident that, so far as France was concerned, the worst was likely. That
day the Canadian War Committee met with Opposition leaders and all agreed that
Canada must continue the ﬁght for freedom as long as Britain and France together, or
Britain alone, remained in it.'”® On 14 June Paris fell to the enemy; on the 17th came
Petain's request for an armistice; and on the 18th Mr. Churchill, in words that rang around
the world, announced the British intention to fight on.

Under the impulsion of the new circumstances, Canadian public opinion
was ready for measures which it would not have tolerated earlier; indeed, it was
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demanding such measures. At the meeting of the Cabinet War Committee on 14
June it was stated that there was a growing feeling throughout the country that provision
should be made for every able-bodied man to be used in some phase of the war effort;
and at the next meeting, on 17 June, there was general agreement that compulsory
military service for the domestic defence of Canada was desirable. (It is relevant that two
leaders of the Opposition had called on Mr. King that morning and demanded, among
other things, that the government take authority to moblhze all manpower and material
resources for aid to Britain and the defence of Canada.)'™ The Secretary was directed to
draft a bill in consultation with Mr. Ernest Lapointe and Mr. C. G. Power (who
incidentally were the senior French-speaking and English-speaking representatives of the
Provmce of Quebec in the Cabinet). The result was the National Resources Mobilization
Act.'” Though not passed quite as expeditiously as the Prime Minister had hoped (he had
suggested that, like the United Kingdom's very similar Emergency Powers Act, 1940, it
might be put through all its stages in a single day), it became law on 21 June after three
days' discussion in the House of Commons. It was short and general, authorizing the
Governor in Council to make orders or regulations "requiring persons to place
themselves, their services and their property at the disposal of His Majesty in the right of
Canada, as may be deemed necessary or expedient for securing the public safety, the
defence of Canada, the maintenance of public order, or the efficient prosecution of the
war, or for maintaining supplies or services essential to the life of the community". There
was one reservation; these powers might not be exercised "for the purpose of requiring
persons to serve in the military, naval or air forces outside of Canada and the territorial
waters thereof". The government's repeated pledges were thus duly honoured.
Conscription for overseas service was impossible so long as this section of the act
remained on the statute book.

To administer the act, a new department of government, that of National War
Services, was set up by statute; its first Minister was Mr. J. G. Gardiner.* The act was
implemented by regulations setting up a scheme of compulsory military training under
which the first trainees reported in October 1940. At first only thirty days' training was
given; but this was shortly extended to four months, and in April 1941 the decision was
made to keep men trained under the National Resources Mobilization Act on duty
indefinitely for home defence. At the end of 1941 over 16,000 N.R.M.A. soldiers were on
such duty or in training; and the number rose steadily thereafter. The dualism thus created
in the Army, between the men freely enlisted for general service and the men called up
for compulsory service in Canada, was to pose a continuing and increasing problem as
time passed. It should be noted, however, that the N.R.M.A. provided an important by-
product: large numbers of general service recruits. Many men called up for home defence
preferred to volunteer for general service; there were 18,274 such volunteers in the peak
year, 1942, and the total for the whole period was 58,434.'%

Through the feverish summer of 1940, while Britain prepared against what
seemed the imminent threat of German invasion, the Canadian forces expanded
steadily. The most important units of a 4th Division — its nine rifle battalions —
were authorized late in May, and many miscellaneous units were formed as the
weeks passed. On 22 July Major-General H. D. G. Crerar, lately Senior Officer at
Canadian Military Headquarters, London, succeeded General Anderson as Chief

*The administration of the N.R.M.A. was transferred to the Department of Labour late in 1942.
See below, page 413.
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of the General Staff. He proceeded to draw up an army programme for 1941 based upon
the creation overseas of a Canadian Corps of three divisions plus an armoured brigade.
The armoured brigade was formed in Canada that autumn. While Crerar refrained from
sketching specifically a long-term programme for the Army, his memoranda
foreshadowed an overseas force of six or seven divisions, two of them armoured _})lus
two divisions for home defence in Canada mainly composed of NNR.M.A. soldlers
the end of the calendar year 1940, the authorized expansion and the manner in which the
young manhood of Canada pressed forward to volunteer during that tremendous summer
had increased the general-service strength of the Canadian Army to 177,810 all ranks.*
The summer crisis of 1940 appeared to throw the British Commonwealth Air
Training Plan into the melting-pot. The immediate need was air defence for Britain; the
Cabinet War Committee was told on 24 May that she could not now undertake to send to
Canada the aircraft she had promised. For a moment the future of the Plan seemed to
hang in the balance; but the R.C.A.F. stepped into the breach with substitute proposals, '
and in the event the Plan went forward fully and rapidly, with Canadian-built airframes

and American engines taking the place of the British-built aircraft originally intended.t
The first school under the Plan, No. 1 Initial Training School at Toronto, had opened in
April, and others began work as the summer advanced. The first overseas draft of
B.C.A.T.P. trainees, 37 strong, landed in the United Kingdom on 24 November (below,
page 257). In the meantime, however, No. 1 Fighter Squadron, R.C.AF. (above, page 32)
had reached England on 20 June. Ready for operations by mid-August, it helped to win
the famous victory over the Lufiwajfe in the Battle of Britain. 109

The crisis had served to introduce a new and important element into the air training
situation in Canada. It will be remembered (above, page 18) that in September 1939 the
British government had forecast that in due course it might wish to move "at least 4"
R.A.F. flying schools to the Dominion. Now, on 13 July, a cable arrived proposing, in
view of the new circumstances, to transfer four existing Service Flying Training Schools
en bloc from the United Kingdom and asking whether facilities could be made available.
Five days later the request was expanded; the United Kingdom now desired to move to
Canada as many as 14 schools of various types. The Canadian government made no
difficulties. The fact that construction for the British Commonwealth Air Training Plan
had been pushed with great energy and efficiency, and was now actually in advance of
the organization of schools, enabled Canada to make facilities available for the R.A.F.
units without delay. In all, 26 transferred British schools operated in Canada during the
war; one of these trained pllots for the Fleet Air Arm."’

The proposal to transfer R.A.F. schools raised the question of control. The
Supervisory Board of the Air Training Plan, considering with Mr. Power in the
chair the initial request to move four schools, expressed the view that it would be
appropriate for these to be controlled and operated by the R.A.F., the intention
being, evidently, that they would be considered as "serving together" with the
R.C.AF. under the Visiting Forces Act (below, page 211). But when the larger
request arrived a different attitude was taken; Mr. Power told Sir Gerald Campbell
~ *Several unfortunate typographical errors occurred in Appendix "A" of Six Years of War in the early printings. In
three columns opposite the date 29 Dec (1940) the figure 117,302 should read 177,302 and the figure 117,810 should read

177,810. In the Remarks column the date on which the CA(A) reached its peak strength should be 22 Mar 44, not 22 Mar
45.

tThe Anson aircraft was redesigned to take the Jacobs engine and American instruments and accessories.
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that in these circumstances, with R.A.F. schools scattered all across the country and some
of them close to schools established under the B.C.A.T.P., it would be desirable that they
should be treated as "in combination" under the Act, and come under the R.C.A.F.'s Air
Officers Commanding the areas in which they might be located. The United Kingdom
authorities at once accepted this in principle."’

The Royal Canadian Navy continued to expand, in ships and in personnel, and it now
extended its activities across the Atlantic and took its share of the naval encounters and
losses which accompanied the German offensives in the West. No enemy submarines,
had yet appeared in North American waters (on 23 February 1940 Hitler had negatived a
proposal of Admiral Raeder for operations by two submarines off Halifax; though they
might well have had a field-day, the Fuhrer wisely decided that it was more important to
avoid alarming the United States).''> But on 23 May, as we have noted on page 32, an
urgent request from the British government led the Cabinet War Committee to order the
four available Canadian destroyers to England at once.* (The War Committee agreed that
the United States should be informed of the action taken, and the reasons for it; and Mr.
H. L. Keenleyside of the Department of External Affairs was accordingly sent to

Washington with a personal message from Mr. King to President Roosevelt.)T One of the
destroyers (H.M.C.S. Fraser) was lost by collision on 25 June off St. Jean de Luz, during
the last stages of the evacuation of France. She was replaced by another taken over from
the Royal Navy under the name Margaree, who unluckily was herself sunk in a collision
while on convoy escort duty on 22 October. But when fifty over-age destroyers were
transferred from the U.S. Navy to the Royal Navy late in the year, the R.C.N. got seven
of them.'"” There were plenty of Canadians willing to man them, though trained men
were few and training took time. By 31 March 1941 the Royal Canadian Navy had 2080
officers and 17,036 ratings on war duty.'"*

It is eV1dent that during 1940 the Canadian war effort intensified and ramified in
many directions. The disasters in Europe produced a much closer relationship with the
United States, expressed in the formation of the Permanent Joint Board on Defence
(below, Part VI). While everything possible was done, by dispatching men and material,
to strengthen the military position of the British Isles, Canada also found herself involved
in the defence of other areas. We have seen that a Canadian battalion went to the West
Indies and an infantry brigade to Iceland. (In this connection the opinion was expressed
in the War Committee on 22 May that Canada should do her best to meet all requests of
the United Kingdom for help in the Atlantic and American areas, as being particularly
appropriate contributions by a North American nation.) In June Canadian forces were
sent to Newfoundland (which of course was not then a part of Canada), and in August an
agreement was made under which Canada took wide responsibilities for Newfoundland
defence and Newfoundland's forces were placed under Canadian command."’

Such material help as a country so ill-prepared as Canada could give was sent to
Britain as soon as the desperate nature of the crisis began to be apparent; 75,000 Ross
rifles and 60 million rounds of small arms ammunition were dispatched before the
beginning of June. When Britain, and France, then made further requests, they had to be
told that the Canadian cupboard was bare. At the same moment, however, the situation
with respect to Canadian war industry was being transformed.

*The R.C.N. now had seven destroyers, having acquired one from the Royal Navy in the autumn of 1939; but two
were under repair and a third (also by British request) was serving in the West Indies.

tSee also below, pages 328-32.
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The Minister of Munitions and Supply reported to the War Committee on 5 June
that he had been informed that the British government proposed to place in Canada orders
for the equipment for 10 divisions; and in fact during the last seven months of 1940 the
United Kingdom placed, or had under negotiation, new contracts in Canada for 300 tanks,
1000 universal carriers, 72,434 vehicles, 3450 artillery equipments and naval guns and
100,000 rifles; while its pre-war order for Bren light machine-guns had been increased
from 5000 to 42,600. British orders for ships and aircraft had likewise greatly increased.
Britain, under the stress of the crisis, had defied the dollar exchange problem and the
considerations of time that had deterred her from placing such orders earlier (above, page
3 1). The great influx of orders from the United Kingdom encouraged the Department of
Munitions and Supply to contract in Canada for equipment for Canada's own expanding
forces, and large concurrent orders were placed in these months.''® But since the
manufacture of weapons was an almost completely new activity in Canada, the fact had
to be faced that much time would elapse before the material now ordered actually became
available.

The Canadian forces had expanded greatly during 1940. It seems clear also that there
had been some change in the balance of emphasis between them. The government's
previously evident policy of concentration upon the air, and particularly upon the Air
Training Plan, had undergone a degree of alteration as the result of the summer crisis.
The French Army — the one really large land force on the Allied side — had suddenly
vanished from the chessboard of the war; the British government's desire for a
considerable Canadian army effort, obvious in the discussions on the priority of the Air
Training Plan, had been made apparent again; the danger to the United Kingdom, and the
British requests for help in specific areas, underlined the need for large disposable forces;
and in the shadow of the emergency the War Committee, apparently without any doubt or
hesitation, authorized a succession of major increases in the army. The Prime Minister
himself, usually the chief opponent of a large army, refrained from opposing these
measures.''” Indeed, if one can take his diary literally, he momentarily took the lead in
them. He wrote on 17 May concerning that day's War Committee meeting,

I ... discussed with my colleagues at length the situation from our point of view. Got their
agreement to send a 3rd division; establish a Canadian Corps of Ancillary troops [sic] in England;
advance the time of the departure of the 2nd division; and arrange for a reserve division in Canada.

The Air Training Plan continued to be of fundamental importance in the eyes of the
government; but, while there had been no specific discussion of or decision on the point,
it clearly no longer enjoyed quite the overriding priority indicated in the discussions of
November and December 1939.

The expansion of the forces necessitated changes in the machinery for con-
trolling them. A single Minister, a single Department, had been adequate for the
tiny services of peacetime; now something more was needed. Accordingly in May
1940 new legislation provided for a Minister of National Defence for Air, and in
July for a Minister of National Defence for Naval Services. Mr. C. G. Power
(formerly Postmaster General), who also became Associate Minister of National
Defence, and Mr. Angus L. Macdonald (formerly Premier of Nova Scotia) were
respectively appointed to these portfolios. Although in law separate departments
were not set up, in practice this is what took place. These changes are dealt with in
greater detail below (pages 120-22). On 10 June 1940 Mr. Norman Rogers, who
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had been a competent if colourless* Minister of National Defence since September 1939,
was killed in an air crash. After a short interregnum, the Minister of Finance, Colonel J.
L. Ralston, a Nova Scotian who had been a famous battalion commander in the Canadian
Corps of 1915-18, was transferred to National Defence (a portfolio he had already held in
1926-30) on 5 July; he was to hold it now for fifty-two eventful months. Ralston, we have
seen, had so far been chiefly notable as the watchdog of the Treasury who constantly
emphasized the need for economy during the "phony" or "twilight" war; he now moved
to the great spending department and was to preside over the expenditure of sums that

would have appalled him and his advisers in 1939-40.1 The new Minister of Finance was
another rugged Nova Scotian, J. L. Ilsley, who was promoted from the Department of
National Revenue; though never liked by the Prime Minister, he was to be a pillar of the
state through the years of war, and to be remembered as the man who taxed Canadians as
they had never been taxed before, and almost made them like it.

The summer crisis of 1940 changed many things and many men. The Canadian Prime
Minister had always claimed to be a staunch Commonwealth man, yet the note struck in
his diary for 24 May, as he commented grimly on the decision the day before to throw
Canada's little naval force into the European battle, was strange for him:

One wonders if Canadian destroyers will come back. We may find our own coasts left bare in
giving our last possible aid to the Mother country. That, however, to my mind, is right. We owe to her
such freedom as we have. It is right we should strike with her the last blow for the preservation of
freedom.

On the same date he recorded a stage in what may be called the education of O. D.
Skelton:

It amuses me a little to see how completely some men swing to opposite extremes. No one could
have been more strongly for everything being done for Canada, as against Britain, than Skelton was up
to a very short time ago. Yesterday, in our discussion, he naturally [? actually] did not want me to
suggest any help for Canada, but rather the need for Britain. He now sees that the real place to defend
our land is from across the seas. He did not want the Americans to undertake the protection of our
coasts, lest they might not do as much for Britain.

For perhaps the first time in his career, the Under-Secretary of State for External Affairs
was in full agreement with the Chiefs of Staff.

5. THE EFFORT MOVES TOWARDS ITS PEAK, 1941-1943

The strategic situation at the beginning of 1941 was painful. The Common-
wealth, supported only by the exile governments of the countries which Hitler had
overrun, and living under the constant threat of an attack by Japan, still confronted
Germany and Italy alone. Canada, her war effort now steadily expanding on a wide front,
was for the moment the United Kingdom's most powerful ally, and her growing military
force in Britain had been an important factor in British defensive calculations when
invasion seemed imminently threatened in the autumn.

*Mackenzie King recorded in his diary on 19 September 1939 that the Governor General, Lord Tweedsmuir, referred
to Rogers' lack of colour. King says, "I said I thought that was perhaps all to the good at this time."

tUnfortunately the Ralston papers preserved in the Public Archives of Canada include none relating to his tenure of
the Department of Finance.
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Early in 1941 it was difficult for the British government and Chiefs of Staff to devise
a strategy that offered a genuine hope of victory. Publicly, victory was never despaired
of; but there seems to have been, not surprisingly, some pessimism in confidential official
circles. The Commonwealth's manpower resources were quite unequal to providing an
army that could land on the Continent and challenge Germany's 200 or so divisions.
Some British military economists were doubtful of being able to do this even if the
United States should play an active part. In June 1941 the Future Operations Section of
the Joint Planning Staff in London wrote, "The effort involved in shipping modern armies
with the ground staff of Air Forces is so great that even with American help we can never
hope to build up a very large force on the Continent."'"® A lucid summary was given to
the Canadian Cabinet War Committee on 27 January 1941 by Mr. C. D. Howe, who had
that day returned from the United Kingdom (his trip had nearly cost him his life, for the
ship in which he made his eastward passage, the Western Prince, was torpedoed and
sunk). It was difficult, he reported, to say how the actual defeat of Germany could be
accomplished. Germany would continue to command a vast superiority in army divisions.
The numbers of aircraft at the Germans' disposal, and the shorter distances over which
they had to operate, gave them distinct advantages. Everyone felt that an attempt at
invasion of the United Kingdom, which was still considered probable, could be beaten
off; but the difficulties in the way of achieving positive victory, without internal trouble
in Germany, were very serious. And there were no real signs as yet of serious economic
deterioration or weakness in the enemy's country.

The only offensive weapons immediately available to Britain were economic
pressure and a mounting air campaign, plus subversion in the occupied countries, and
these were accordingly made the basis of policy. In July 1940 Winston Churchill wrote,
". .. when I look round to see how we can win the war, I see that there is only one sure
path. . . . that is an absolutely devastating attack by very heavy bombers from this country
upon the Nazi homeland."""’ It was hopefully felt, however, that when Germany had been
worn down, a relatively small land striking force sent to the Continent might clinch the
matter. The British Prime Minister emphasized the importance of armour. "We cannot
hope to compete with the enemy in numbers of men, and must therefore rely upon an
exceptional proportion of armoured fighting vehicles."'* He wanted ten armoured
divisions; but the War Office preferred to think in terms of organizing its tank resources
in terms of five armoured divisions and ten independent army tank brigades. If more of
the former were organized, it would simply mean fewer of the latter. The War Office in
September 1940 was planning for 1942 a possible field force of 55 divisions, though it
seemed likely that the actual practicable total would be only 50. It should be noted that of
the 55, only 34 would come from the United Kingdom; India was expected to provide
nine, and Canada and Australia three each. Other countries of the Commonwealth and
Empire would find the rest. An appreciation by the British Chiefs of Staff dated 4
September 1940 spoke optimistically of passing "to the general offensive in all spheres
and in all theatres with the utmost possible strength in the spring of 1942". In discussions
with U.S. officers a few days earlier, the Chiefs of Staff had emphasized the elimination
of Italy from the war as a strategic aim of the first importance.'*'

The course of 1941, however, saw the whole war situation transformed.
On 22 June Germany attacked Soviet Russia. Hitler failed to achieve his aim of
crushing Russia in a single brief campaign; and thereafter the bulk of the German
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Army was tied down by the vast and exhausting struggle on the Eastern Front. This fact
dominates the strategic situation in Europe from that moment. On 7 December Japan
attacked territories of the United States, Britain and the Netherlands. The immediate
result was catastrophic defeats and appalling embarrassments in the Far East; but the
involvement of the United States, with its vast war potential, in fact sounded the knell of
Japan and Germany alike. The British and American leaders at once confirmed a tentative
decision made some months before — that in the event of the United States coming into
the war alongside Britain, and against Japan and Germany, the basic Allied strategy
would be to beat Germany first. The result of all these developments was that at the end
of 1941 major land operations against the Germans bade fair to be practicable in the not
remote future. In the meantime, however, the only theatre where the Western Allies were
engaging Germany on land was the Mediterranean basin. Early in 1941 Hitler had sent a
small German force under General Erwin Rommel to North Africa to rescue his Italian
ally, who had been sorely smitten by General Wavell. For many months thereafter a
doubtful and dramatic battle raged back and forth across the desert.

Against this background we can consider briefly the question of the employ- ment of
the Canadian services at this period. For the moment this was not a particularly serious
problem with respect to either the Navy or the Air Force. The expanding Navy had
slipped naturally and as though inevitably into the task of convoy escort. It was fully
employed in cooperation with British naval forces in the battle to protect the all-
important trans-Atlantic lifeline from North America to Britain against the attacks of
German submarines. As for the Air Force, its squadrons based on Canada's east coast
were sharing in this vital task; while the R.C.A.F. units gradually formed overseas from
graduates of the Air Training Plan (there were 21 squadrons in the United Kingdom by
the end of 1941) * were absorbed, as they became operational, into the pattern of Royal
Air Force operations in defence of Britain and in the offensive against the Germans on
the Continent.'*

The employment of the Army was the issue of which the government and the
public were most aware, chiefly because circumstances resulted in the Canadian
overseas force being denied active employment for a very long period. The Allied
débdcle of 1940 ruined the plan by which the 1st Canadian Division was to serve
with the British Expeditionary Force in France, and it, and the 2nd Division when it
arrived, found themselves committed to the defence of Britain against what seemed
imminent invasion. But the invasion did not come; and by December 1940 a
Canadian Press correspondent was speculating, "The Canadians may be thrown into
Britain's increasingly important campaign in the Near East".'* It was doubtless this
report that led General Crerar (then in England with Colonel Ralston) to mention
the matter on 4 December to the Chief of the Imperial General Staff. Sir John Dill
replied that there were British divisions available for the Middle East, and there
would be employment for the Canadians "nearer home". Crerar told him that he
knew of no desire on the part of the Canadian government to discourage the use of
its forces in any operations in which they could usefully play a part, "no matter
where the theatre might be".'** But although it had not told its Chief of the General
Staff, the government (and the Prime Minister most particularly) were on the
whole hostile at this time to having Canadian troops sent to the Mediter-

*On overseas units formed as a result of the B.C.A.T.P., see below, pages 257-60.
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ranean. Mr. King had raised the question briefly in the Cabinet War Committee on
1 October, none of the Chiefs of Staff being present; and the opinion was expressed that
the Canadian public, while not questioning the importance of defending the British Isles,
would not be enthusiastic about sending Canadian soldiers to new and distant scenes of
operations.

On 14 November 1940 Colonel Ralston had asked the War Committee whether there
would be any objection to his mentioning in the House of Commons the possibility of
Canadian troops serving in Egypt, or in overseas theatres other than the United Kingdom.
The Committee's decision was that this would be "inadvisable". "It had not been decided
whether or not Canadian forces would be sent upon active service elsewhere than to
Great Britain (apart from Iceland), and no proposal to that effect had come from the U.K.
government. The question involved a most important one of policy, upon which no
decision had yet been taken."

Now, on the same day on which Crerar discussed the question with Dill, the Prime
Minister, in Ralston's absence, again brought the matter before the War Committee,
doubtless on the basis of the same press report.* There was a long discussion, and some
variety of opinion. Mr. Power, King sadly recorded in his diary, argued that the morale of
the forces was suffering because of lack of opportunity for fighting.'* Mr. J. G. Gardiner,
who had lately returned from England, reported that Mr. Eden had raised the question
with him and had inquired whether the Canadian government would object to Canadian
troops going to Egypt. General McNaughton had also mentioned the matter, Gardiner
said, but was inclined to oppose any such course.

The Committee agreed unanimously "that no decision with regard to the despatch of
Canadian troops for service outside of the United Kingdom should be made until there
had been full consideration of the question by the Canadian government". It was also
agreed that a telegram should be sent to Colonel Ralston in England, "stating that it was
understood that a proposal to transfer Canadian troops to the Near East might be raised,
or might already have been discussed, [and] that, while it was recognized that there might
be strong arguments in favour of such a course, there were also strong arguments against
it and that, in any event, full opportunity for preliminary consideration by the Canadian
government was essential", The telegram, drafted by Dr. Skelton, was dispatched on 6
December. It went somewhat beyond the mere terms of the Committee's resolutions. "It is
pretty certain to be felt", it remarked, "that if troops are being sent to the Near East they
should be sent from the parts of the Commonwealth which control policy in the Near East
or which are more geographically concerned with the Near East. It is one thing for
Canada to raise additional forces to assist Britain in the British Isles or in Western
Europe, it might become a very different thin% to get the support necessary for Canadian
forces to be sent to other parts of the world."'?

Ralston replied on 9 December. He had found, he said, that the press
report had no authoritative foundation, and Crerar (as we have already seen) had
received from the British staff the impression that there was little likelihood of
such a proposal being made. McNaughton and Crerar would be against "such a
disposition", except in the event of new strategic developments arising. Ralston

*The statement in J. W. Pickersgill, The Mackenzie King Record, 1, 156, that this was "a suggestion emanating from
the Canadian Army authorities", is mistaken.
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concluded, "Will be meetmg the Minister* this week and will have views and con-

51derat10ns mentioned in your telegram fully in rnmd "127 Ralston's record of a conference
between himself and Churchill on 17 December '** says:

I mentioned that in Canada already there had been newspaper reports already [sic], intimating that

it was proposed to send Canadians to the Middle East. I had advised the Government that such a

proposal had never even been put forward and I intimated that we would assume that employment of our
troops, outside of the United Kingdom, be left for our suggestion. His reply was "of course."

After his return to Ottawa Ralston reported to the War Committee on 24 January that there
had been no suggestion that Canadians be employed in North Africa. Mr. Churchill, he said,
had confirmed that there had been no thought of so doing.

Two things seem to emerge from these exchanges with the British authorities. First, those
authorities appear to have had little disposition to send Canadians to the Mediterranean (and
criticisms that circulated during 1941 of an alleged British tendency to fight battles with

"other people's troops and blood" can only have stiffened this attltude) 129 Secondly, Ralston's
communication to Churchill after receiving King's telegram of 6 December was certainly
likely to leave in British minds, for the moment, the impression that the Canadian government
preferred not to have its forces transferred to the Middle East. Mr. King's diary reinforces the
official records and leaves no doubt of his own views. He had no objection whatever to the
army's remaining inactive in England; he was anxious to avoid casualties (and, undoubtedly,
the manpower problem which long casualty lists would bring in their train). Of the War
Committee discussion on 4 December 1940 he wrote, "I strongly stated my view that we
owed it to our men to seek to protect their lives."

In May 1941 the Department of National Defence, increasingly conscious of the
problems arising from the Canadians' static role, including the fact that "absence of active
participation of Canadlans in recent operations is having a frustrating effect on public
outlook" in Canada,”' made an attempt at authorizing General McNaughton to seek
opportunities for raiding operations for his troops. There was another difference of opinion in
the War Committee when the proposal was discussed on 20 May. Mr. Power suggested that
Canada offer a brigade for service in Egypt. King recorded, "I said at once that I would not
countenance anything of the kind: that it might be my Scotch conscience, or it might be
common sense, but I do not feel that any Government has the right to take the lives of any
men for spectacular purposes. Moreover, I do not think we should interfere with the
disposition of troops, when our policy was that of allowing the High Command to make
whatever disposition was thought most effective."

Next day the Committee considered a revised draft, prepared by General
Crerar for Colonel Ralston in the form of a telegram to the British Secretary of State
for War, which suggested that while it had been indicated to Ralston during his visit
that the British authorities desired to keep the Canadians in England, the Canadian
government would be glad to consider any proposals which the Secretary of State
might forward for more actlve employment if this now seemed desirable "in the
view of your military advisers". * The Committee agreed "that a telegram be sent to
the U.K. Prime Minister along the lines proposed by Mr. Ralston", containing a
reference to a recent conversation on the subject which Mr. King had had with the
British High Commissioner. No such telegram has been found; but the draft is in the
King Papers with a note by the Prime Minister to one of his secre-

*This was obviously garbled in transmission. Ralston probably wrote "the Prime Minister".
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taries, "not sent — hold", and in the following September the file containing the draft which
Ralston had placed before the Committee was returned to his secretary by the Pr1vy Council
Office with a note indicating that it "was not used and is now out of date".** It seems
probable that Mr. King put off dispatching the telegram and ultimately simply did not send it.
Nevertheless, the War Committee's decision, even if King circumvented it for the moment,
was apparently not without effect. On the following 6 November Ralston, reporting to the
Committee on his latest visit to Britain, said that he had discussed the question with the
Secretary of State for War and had "again" emphasized the Canadian government's position:
Canadian troops were to be regarded as available for service anywhere and at any time they
might be needed; the government would gladly consider any suggestion that might be made.
Mr. Margesson had, however, made it quite clear that for the present the Canadians' job was
in Britain.

Mackenzie King remained reluctant to see Canadian troops committed to battle. On 2
October 1941, when the War Committee approved the sending of two Canadian battalions to
reinforce Hong Kong, he did not oppose the action, but "stressed the importance of care being
taken to see that our agreement in that particular did not later afford an argument for
conscription".”> After the Dieppe raid of 19 August 1942, when the Canadian Army fought
its first European battle of the war and the 2nd DlVlSlOIl suffered crippling losses, King,
doubtful of the wisdom of the enterprise, wrote, "It goes back, I feel, above all to the time
when it was felt it was necessary to have the Canadians do something for a variety of
reasons.""*® Nevertheless, as time passed and the overseas army remained in England, King
found himself obliged to compromise with the feeling that had manifested itself in the War
Committee as early as 1940.

The increasing criticism levelled at the inactivity of the Canadian Army Overseas, and
the disturbed state of public opinion on the issue, are described in the Army history. Even
officials of the Department of External Affairs (Skelton having died early in 1941) were
arguing by January 1943 that Canadian influence in the _post-war world would suffer if
Canada made no demonstrable contribution to victory.””” On 21 October 1942 Colonel
Ralston, just returned from another visit to Britain, reported to the War Committee that he had
made it clear both to Mr. Churchill and the political and military chiefs of the War Office that
the Canadian Army was available for service anywhere it could be most effectively
employed. He told them that no condition that the Army must be employed as a whole was
being imposed; the sole consideration was how and where it could serve best. The Canadian
government were willing to consider any project, though they would of course wish to have
the advice of their own military advisers upon any operations which were proposed. There is
no evidence that King took any exception to this report."*® It was after all only a reinforced
version of that of the previous 6 November; and it was probably conceived by Ralston as
authorized by the decision of 21 May 1941, which the Prime Minister, even if he had omitted
to act upon it, had doubtless not forgotten.

From this time the Canadian government brought increasing pressure upon the
British cabinet to find active employment for the Canadian troops. A climax came on
17 March 1943, when it was reported to the War Committee that there was still no
prospect of early action and that Mr. Churchill had proposed moving additional
United States airmen to the United Kingdom at the expense of the movement of
Canadian Army personnel. The Committee decided to tell Churchill "that his proposal
had come as a serious shock". That night King sent to Churchill
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a strong personal cable urgmg "earnest re-examination"* of the desirability of sending
Canadians to North Africa. ™ It is clear from King's diary that he was doubtful about this
action, but his protests seem to have been limited to prlvate conversatlons with Ralston.
His great interest was still "the conservation of our men"; ™ , but he was finding it
necessary to swim with the tide. Moreover, his concern with rnanpower itself worked to
influence him in favour of Mediterranean operations '** (below, page 237). Both Ralston
and the Chief of the General Staff (Lieut.-General Kenneth Stuart) were strongly in
favour of early action for the Army. The ultimate results of insistence by them and others
were the participation of the 1st Canadian Infantry Division and the 1st Canadian Army
Tank Brigade in the invasion of Sicily on 10 July 1943, and the movement of additional
units suft4'13c1ent to form a complete Canadian Corps to the Mediterranean in the following
autumn.

All this had, essentially, been arranged between the Canadian and British
governments over the head of General McNaughton, the Canadian Army Commander in
Britain; and he was not in sympathy with the policy of dividing the Army. He was thus in
difficulties with his own government at the time when the British military authorities
decided to represent to Canada that he was not the best person to command the First
Canadian Army in the field (below, pages 231-47); and in spite of the fact that the Prime
Minister had recorded on 21 March 1943 that he felt it his duty "to back up McNaughton
rather than Ralston","** it was McNaughton who lost the fight — for the moment.

The question of the employment of the Army was closely linked with another
difficult problem which likewise tended to divide the government: that of the proper
balance between the armed services in the Canadian war effort. The publication of
portions of Mr. King's diary has served to establish beyond question a fact which indeed
was already evident — the fact that from the beginning the Prime Minister envisioned the
proper orientation of Canadian military policy in terms of concentration upon air and (to
a somewhat lesser degree) naval forces, and upon industrial production, in preference to
the creation of a large army. It is also very clear that the basic reason for this preferred
policy was the hope which it held out of avoiding the infinitely dangerous question of
overseas conscription.

We have already seen (above, pages 36-7) that this policy, so important in King's
eyes, received a severe setback in the summer of 1940. A large increase in the Canadian
Army was rapidly authorized in circumstances — notably the tremendous impact of the
French collapse — that prevented the Prime Minister from offering the opposition that
might normally have been expected from him. The active strength of the Army rose from
about 63,500 all ranks at the end of 1939 to about 178,000 at the end of 1940.'*> But
subsequent further increases were usually made only in the face of resistance from the
Prime Minister, who may be said to have fought a consistent rearguard action against a
large army and in favour of an effort concentrated primarily upon the air force and war
industry. Sometimes his attitude verged on the comic, as when he said of the butter
famine of 1942, “It all comes down again to too large an army. They have been buying
up most of the butter

*There appears in fact to have been no formal request earlier that Canadians be employed in North Africa. But the
War Committee on 21 October 1942 had approved (without mentlomng the objective) participation in a proposed operation
against the Canary Islands, which in the event was never required;'* and King seems to have remembered this as a North
African project.
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and about 100 corvettes. The Air Force required 96,818 men between 1 December 1941
and 31 March 1943, including 56,692 by 31 July 1942. The Chief of the Air Staff, Air
Vice-Marshal L. S. Breadner, explained that by 31 March 1943 it was expected that in
addition to 28 "all-Canadian" R.C.A.F. squadrons overseas and certain Canadian station
and group headquarters, there would be more than 100 squadrons in the field* whose
aircrews would be completely Canadian. By that date R.C.A.F. personnel would total
approximately 196,000 (less wastage); by the beginning of "next year" (presumably 1
April 1942) 15,000 would be overseas; while some 90,000 would be required to remain
in Canada for operation of the British Commonwealth Air Training Plan at full capacity.
Neither the navy nor the air force had had any difficulty in obtaining the men they needed
by voluntary enlistment. Since the army programme required 104,000 additional men by
31 March 1943, the total needs for the three services for the period amounted to about
214,000.

The problem was remitted to the full Cabinet, which began studying it on 9
December. By this time the war situation had been fundamentally altered by the Japanese
attack and the consequent involvement of the United States in the war. (Canada's
declaration of war on Japan was authorized by the Cabinet on the evening of the 7th,
anticipating those by the United Kingdom and the United States which followed on the
8th.) 33 This, combined with Mr. Churchill's visit to Ottawa on 29-31 December, and Mr.
King's to Washington (26-28 December), no doubt had some effect on the outcome.
Churchill made it clear at this time that another armoured division was very desirable.
Nevertheless the Cabinet discussions were long and serious, and again there was a
collision between Ralston and King on the still theoretical question of conscription. On 5
January the Prime Minister recorded that he felt that the Cabinet was largely in favour of
granting the additional armoured division provided it did not involve overseas
conscription. He added, "I have felt strongly that Ralston would resign if he did not get
the extra armoured division and that Angus Macdonald would follow his example." King
now gave his support to the armoured division accordingly."* On 6 January the Cabinet
approved the Navy, Army and Air Force programmes as they had been presented, the
only reservation being financial; officials of the Department of Finance had expressed the
view that economic facts might compel some revision of the R.C.A.F. plans, which they
considered impossible of accomplishment within the period (see below, pages 50-51) .

These discussions, in which manpower had been so prominent, left no doubt that in
essentials the Army had reached its furthest expansion. General Crerar's six-division
army would never eventuate. Only minor increases were authorized after January 1942. A
number of such measures were included in the Army Programme for 1943, approved by
the War Committee on 6 January of that year. At this time a "manpower ceiling" was
approved for the army overseas. Including the base units in England and three months'
reinforcements calculated at the "intense" rate of activity, it amounted to about 226,000
all ranks. A final adjustment in August 1944 fixed it at 234,500 all ranks.">

The controversy over the Army Programme did not lay the manpower diffi-
culty to rest. On the contrary, it shaded off into the "first conscription crisis" which
nearly blew the King government apart early in 1942. Within ten days of the

*He may have said "the equivalent of more than 100 squadrons".



46 Arms, Men and Governments

attacks on Pearl Harbor and Hong Kong, Mackenzie King was beginning to think in
terms of the possibility of a direct appeal to the public to release the government from its
commitments against overseas conscription. This might, he thought, serve to counteract
the growing agitation in the country for such conscription, which found expression on 17
December 1941 in a resolution of the legislature of Manitoba. He certainly did not intend
to use the proposed release to introduce overseas conscription; on the contrary, he
proposed to continue to pursue a policy of avoiding it unless and until compelled to adopt
i; He saw a plebiscite as a means of avoiding a split in his party and in the country over
the 1ssue.

The plebiscite was duly held on 27 April 1942; Quebec, holding to its traditional
attitude, voted strongly against release, but every other province voted "Yes". The next
step was to introduce legislation amending the National Resources Mobilization Act to
remove the prohibition against overseas conscription (above, page 00). The result was the
resignation on 9 May of the senior French-speaking Minister from Quebec, P. J. A.
Cardin, the Minister of Public Works. This was not the end of the difficulty. Before the
amending bill ("Bill 80") became law, King was assailed from the opposite side. J. L.
Ralston, supported by Angus L. Macdonald, had already taken exception to King's
proposition that before using its new powers to send conscripts to Europe, the
government should go again to Parliament and "ask for an expression of confidence".
Over this issue there was conflict in the Cabinet until 7 July, when Ralston offered his
resignation. King did not accept it. and within a few days the cracks in the two men's
relationshiP were temporarily papered over by an-exchange of conciliatory letters (below,
page 401)."’

French Canada was, of course, the centre of the government's anxieties over the
manpower question; and the ministry had been weakened there by the death on 26
November 1941 of King's great lieutenant, Ernest Lapointe, the Minister of Justice, who
had shown such high resolution in the Quebec crisis of 1939 (above, page 10). Replacing
him was not easy; but on 10 December King brought into the Cabinet in the same
portfolio Louis S. St. Laurent, a Quebec lawyer of high reputation though of little
political experience. This appointment was to prove one of King's most successful
strokes.

The outbreak of war with Japan in December 1941 was the beginning of a period in
which the needs — real or supposed — of home defence received increased attention
from government. No informed and competent officer ever suggested that the Japanese
were in a position to undertake anything more than nuisance raids against the coast of
North America. On 11 December the Chiefs of Staff Committee submitted to the
Ministers of National Defence a memorandum'*® forecasting that "considerable pressure"
might be brought to bear on the government to increase the military strength on the
Pacific Coast. The Chiefs recommended that "this pressure should be resisted". They
pointed out that in certain respects the Canadian situation on the Coast was actually better
than before Pearl Harbor, since the powerful forces and installations of the United States,
formerly neutral, were now cooperating in the defence effort. The cooperation of the U.S.
coast defences meant that the sea approaches to Victoria, Vancouver and Seattle were
effectively blocked. "The defence of the West Coast of Canada", the Chiefs pointed out,
"is primarily a matter for the Navy and the Air Force. The Army acts as ‘goalkeeper’ of
the team. It is there for the purpose of resisting any attacks that have eluded the forces of
the other two Services." The memorandum concluded:
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We must not allow ourselves to be stampeded by public opinion on the West Coast. The decisive
theatre in this war is to the East and not to the West. If we forget this truth and divert an unnecessary
proportion of our strength to the West, then we are merely playing into the hands of our enemies.

On 17 December the Cabinet War Committee "took note" of this advice. But it was
without effect. The people of British Columbia and the Pacific Coast States were
frightened; they duly brought pressure to bear upon their governments; and in Canada, at
least, the pressure was not very seriously resisted. Although on 7 December there were
already the equivalent of two brigades of infantry in British Columbia, and some
additional units were moved thither at once, panic feeling grew in the province as the
Japanese swept across South-East Asia and the islands early in 1942. On 16 March the
Chief of the General Staff was moved to recommend that units be mobilized to complete
the order of battle of the 6th Division (which as we have seen was authorized for home
defence in July 1941) gabove, page 44) and that authority be given to mobilize the three
brigade groups of a 7™ Division, also for home defence. This was authorized on 18
March by the War Committee, which simultaneously approved a great increase in the
Home War Establishment of the Royal Canadian Air Force — the record says, an
addition of 49 squadrons, to cost some $206 million. This was still not considered
enough. Two days later General Stuart recommended the completion of the 7th Division
and the mobilization of the brigade groups of an 8th.* The War Committee approved this
action the same evening.'” The contrast between the ease with which authority was
obtained for these unnecessary home defence formations, and the difficulty of obtaining
that for divisions to fight overseas, is very marked. The whole series of events is a
striking example of the extent to which Canadian military policy was sometimes
governed by political considerations to the exclusion of genuine military considerations
and professional military advice.

The Chiefs of Staff, indeed, might well have saved their ink, for there are indications
that Mackenzie King had made up his mind on this question even before Pearl Harbor.
He visited President Roosevelt at Hyde Park on 1-2 November 1941. On 7 November
Grant Dexter of the Winnipeg Free Press set down what he had been able to learn about

their discussions:
Hyde Park conversations. King has told something of his talks to various colleagues, etc.
King thinks conscription talk stupid and due largely [to] habits formed of rivetting their eyes on
Europe. They forget Pacific. Roosevelt told him that war between United States and Japan regarded as

certain and almost certain to come within 30 days.t This will mean radical changes in priorities and this
was discussed. We will have to put two or three divisions, perhaps more, on the Pacific coast as they
think Japan very likely to attempt a diversion for the purpose of compelling North America to ease off
support for Britain and Russia and thus help Hitler. The national mobilization act will be used for this
purpose. Many thousands of young men will be called up. We will have to equip them and therefore will
have to cut down to some extent our aid to Britain, The realization of the Pacific peril, Mr. King thinks,
will put an end to talk of conscription for overseas service.

*The writer has been assured that General Stuart told officers about him that he made this recommendation under
political pressure, feeling that he would not retain his appointment unless he did so.

tThe effect of this rather remarkable statement is somewhat reduced by two circumstances: (a) it is second-hand, for
it does not appear that Dexter had himself talked to King; (b) there is nothing to this effect in King's diary record of the
visit. It is hard to believe that he would have failed to note so important a remark, particularly in view of the significance of
an outbreak in the Pacific for the Canadian Hong Kong force, which had sailed from Vancouver on 27 October.
Nevertheless, the Prime Minister at this time was in a condition of extreme fatigue, which may have affected the
completeness of his record. Dexter's memorandum is in the Dafoe Papers, Public Archives of Canada.
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This would indicate that the policy followed in British Columbia can hardly be called a
military policy at all. King's pervading concern with the political question of overseas
conscription seems to have been a controlling factor. We have here a striking example of
that wishful exaggeration of the direct threats to Canada which was characteristic of King
and his civilian advisers, and which had appeared so prominently in Skelton's
fundamental paper of August 1939 (above, page 9).

As the result of these measures of exaggerated precaution — apart from the free
balloons the Japanese sent over, which did no harm whatever in Canada, the only enemy
missiles that fell on Canadian soil were the few shells which a submarine fired at Estevan
Point on 20 June 1942 — large numbers of men and great quantities of equipment were
accumulated uselessly on the Pacific Coast. Two of the three home defence divisions
were stationed there — the completion of the 8th was authorized on 17 June 1942 — and
there were about 35,000 men of the Active Army in the Pacific Command when it
reached its greatest strength in the spring of 1943. As for the Air Force, its actual strength
in Canada rose from 16 squadrons at the end of 1941 to 36 a year later. Of these, 17 were
in Western Air Command, including four in Alaska — two at Annette Island, one at
Anchorage and one at Kodiak.'® Unlike the Army formations in British Columbia, some
of the Air Force units in the west saw action with the enemy — the Japanese who
installed themselves in two western Aleutian islands in June 1942 (below, page 390).

We may note here, a little out of order, what the actual strengths of the three
Canadian services were at their peaks. The Active Army reached its greatest strength on
22 March 1944 — 495,804 all ranks, including 74,391 men compulsorily enlisted under
the National Resources Mobilization Act and 15,845 women. Its strength in the European
zone was then 242,463 all ranks. The Air Force peak came at the end of 1943 — 206,350
all ranks, including 15,153 women. There were then 46,272 R.C.A.F. personnel overseas.
The Navy attained its highest point somewhat later, in January 1945, with a total of
92,441 officers and ratings, of whom some 5300 were women.'

Those aspects of the Canadian war effort lying outside the direct purview of the
Department of National Defence can be dealt with only briefly in this book, but a word
may be said here concerning the further development of war production (see also Part
VIII, below).

We have seen (above, page 36) that the summer of 1940 witnessed great activity in
Canadian production planning, as under the impulsion of the defeats on the Continent
orders were placed for a great variety of equipment on British or Canadian account. The
harvest then sown began to be reaped on a large scale only in 1942. The exceptions were
chiefly those items of equipment for which some foundation for manufacture had existed
in 1939. Thus 1941 saw the production of over 383 million rounds of small arm
ammunition, some 17,800 Bren guns, more than 1300 field guns and, above all — for
Canada had a well-developed peacetime automotive industry — over 189,000
mechanical transport vehicles. But in all these fields, even the last-named, production
was higher — as to all except vehicles, very much higher — in 1942. And in many other
fields — artillery ammunition, naval and anti-aircraft guns, rifles and pistols, aircraft and
ship-building — 1942 was a great year of achievement. Although by the summer of
1942 "the phase of expansion was virtually complete" and the requirements of
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the British Army, Canada's most important overseas "customer", actually began to
decline that year, 1943 witnessed still greater total production.'®

New arrangements had been made to overcome the exchange barrier which made it
difficult for Britain and other Allied countries to pay for Canadian supplies. The passage
of the Lend-Lease Act by the United States Congress in March 1941 inevitably affected
Canadian policy. The Cabinet War Committee discussed the question a number of times
early in 1941 (11 and 26 February, and 12, 13 and 21 March). Apprehension was
expressed that the new U.S. policy would result in large diversions of British orders from
Canada to the United States. It was evident that Canada must provide credit in some form
to match the American action, and on 27 March the Committee approved an offer to
finance the whole United Kingdom deficit in Canada, on certain conditions. The result
was an agreement under which no British orders were diverted from Canada to the United
States, and Canada met British requirements for Canadian dollars. By the end of 1941
Canada had accumulated large "sterling balances" in London. On 27 January 1942 Mr.
King announced that these funds were being converted into an interest-free loan to
Britain, to the amount of $700 million, for the duration of the war; and that as from
December 1941 all war supplies, including food, produced in Canada for Britain would
constitute an outright gift to the amount of one billion dollars. This "billion-dollar gift"
was superseded in 1943 by "Mutual Aid" instituted under acts passed by the Canadian
parliament'®® and administered by a Canadian Mutual Aid Board consisting of five (later
six) members of the Cabinet under the chairmanship of the Minister of Munitions and
Supply. Mutual Aid was available to any Allied country.'®

Proper pride in Canada's production achievement, and in the direction of it by the
Department of Munitions and Supply headed by Mr. C. D. Howe, should not blind us to
the fact that weaknesses in Canada's economy as compared with that of the greater
industrial powers had certain inevitable results. A notable example is thus described in
the British official history, which dwells with reason on the facts that Canadian industry
“was dominated to an undue extent by automobile production” and that the Canadian
automobile industry was so dependent upon American components: “. . . no engines were
built in Canada either for tanks or for aircraft. As a result, these forms of production
occupied a relatively small place in the Canadian war effort; for there was clearly little
advantage to Britain in encouraging the creation of a really large capacity which would
have had to be fed with supplies of the most crucial limiting components from the United
States.”'® With respect to tanks, it may be doubted whether the production of these
vehicles in Canada really made economic sense, the more so as the Canadian cruiser tank,
the Ram, never actually saw battlefield service as a fighting tank. The Ram contained
very important components from the United States.* It appears that the original "mock-
up" model of the Ram, said to have been Influenced by the British Tank Mission in the
United States, may have considerably influenced in its turn the designers of the American
Sherman;'®” but the Sherman when it emerged was undoubtedly a better operational tank,
and it was the Sherman that Canadian armoured formations used in the field.

Finally, a word about finance. We have said that the dollar sign came off the
Canadian war effort in 1940, in the sense that peacetime notions of economy and

*Cast steel hull tops; cast steel turrets; engines; transmissions; Browning machine-guns.'*
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treasury control ceased to be a brake upon the effort. As the years passed, the
figures of appropriation and expenditure became, by peacetime standards, increasingly
astronomical. A summary of the financial statistics for the whole war period will be
found at Appendix "B".

For the fiscal year ending on 31 March 1941, the total Defence Department
appropriations were $681,438,416, and the total Defence Department war expenditures
$647.676,557, or somewhat more than five times those for 1939-40. In October 1940,
when estimates for 1941-42 were under discussion, the Minister of Finance, noting that
the total for the three fighting services amounted to approximately $1,300,000,000,
expressed doubt as to whether it would be possible within the next fiscal year to attain in
Canada the scale of production which would be required to permit the expenditure of
such a sum. On 24 October the Deputy Minister of Finance, Dr. W. C. Clark, discussed
the problem before the War Committee. His department, he said, was studying the
country's productive capacity; the evidence was still incomplete, but Canada's probable
national income for the coming year in round figures was $5,000,000,000. The known
present commitments, for war purposes and ordinary purposes, by the national, provincial
and municipal governments, amounted to some $3,000,000,000, or 60% of the national
income. In Clark's opinion, it was impossible for Canada, under existing conditions, to
spend such a proportion; 45% might be the maximum. It will be remembered that 42%
had been mentioned a year before (above, page 11). What was possible physically, in the
way of production, he emphasized, was possible financially. There was no need to worry
about the financial problem, provided the problems of men and material were solved.
This presentation left the Prime Minister feeling that the long-term prospect was bright.'*®
On 27 January 1941 Mr. lIsley presented to the War Committee the results of the study of
the national productive capacity made by the War Requirements Board and the staff of
the Finance Department. They had concluded that $1300 million might be taken as the
maximum production in 1941-42 which would be available for war purposes, and $5300
million as the probable total national income.* Ilsley reported that the government at the
moment was spending at the annual rate of approximately $1000 million. It was
estimated that this could be raised to the $1300 million rate, but only by great strain and
widespread sacrifices, for which the people of Canada were apparently not yet prepared.
It was agreed that the Ministers of Finance, National Defence and Munitions and Supply
should meet to discuss the situation.

The matter was settled at meetings of the War Committee on the two following days.
The proposed programmes, it was reported, had reached a total of $1500 million: $766
million for the Army, $191 million for the Navy, $452 million for the Air Force, and a
"rather arbitrary" figure of $91 million for Munitions and Supply, It was agreed on 28
January that the departments concerned should adjust their programmes to "bring them
within a total figure" of $1300 million. Ralston had not been prepared to eliminate any
projects from the Army programme, but was willing to readjust the figures to bring about
a reduction. On this basis the Army estimates were reduced by over $100 million, and the
Air estimates were cut to $400 million with a reservation similar to Ralston's. It is worth
noting that the final Defence Department appropriations for 1941-42 actually totalled
$1,033,-528,888, and the final expenditures $1,011,451,063.

*Tl}élge net national income for 1940 turned out to be $5112 million; for 1941, $6514 million; for 1942, $8277
million.
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To some extent these events of 1940-41 set a pattern for the rest of the war. Estimates
and expenditures continued to rise at an extraordinary rate, but the Department of Finance
contrived to assert a degree of control. Under the conditions of this period, however, its
natural scruples did not constitute any such trammel on the effort as the government's
financial fears had imposed in the opening months. We have already seen (above, pages
44-5) the discussion of the programmes for 1942-43; though the difficulty on that
occasion arose more from manpower than from finance, the Finance Department made
itself felt in connection with the R.C.A.F. programme. On 4 February 1943 we find the
Minister of Finance reporting to the Cabinet War Committee that the total draft estimates
submitted by the various departments for 1943-44 had amounted to some $6359 million.
After consultation with the departments, this sum had been reduced to $6068.2 million.
Actual expenditures during the current fiscal year (1942-43) would be about $4500
million; and in the opinion of Mr. Ilsley's advisers $5500 million represented the
maximum amount which should be estimated for the coming year. This would mean a
further reduction of $570 million. To accomplish this, additional "arbitrary cuts" had
been made — $300 million off the Army estimates, $135 million off the Navy, $95
million from the Air Force, $15 million from Munitions and Supply and $25 million from
Finance itself, leaving a total estimate of $5497.5 million. These last reductions had, Mr.
Ilsley said, not yet been considered by the Ministers affected. His Deputy explained
further that the $5497.5 million included the War Appropriation, an appropriation of
$1000 million for Mutual Aid, and "non-war" estimates. Even with the cuts that had been
made, he said, the government would still have to borrow over $3000 million in the
coming year, part of which would have to come from the banks; this would place
dangerous pressure on the established price and wage ceilings. The proposed $5500
million was a very large amount for Canada to spend in one year. Nevertheless, if a gross
national income of $9000 million should be achieved, as was expected, and the public
were wholeheartedly behind the war effort, it should be possible to achieve this goal. The
Committee accordingly approved $5500 million "as a maximum ceiling for the total
estimates for 1943-44"; the necessary adjustments to effect this were to be worked out by
Finance with the other departments concerned.*

By the end of the year 1943, the Canadian effort, built up gradually through
four years, was almost at its peak. War production had reached its greatest
expansion. Over 1,100,000 Canadians were working in the war industries.'”"
There were some 790,000 in the armed forces. The recession of the small direct
threat to Canada's shores (especially the expulsion of the Japanese from the
Aleutians during the summer of 1943) had resulted in the disbandment of the 7th
and 8th Divisions and a reduction in the Home War Establishment of the R.C.A.F.
The Royal Canadian Navy, still expanding, was deep in the war in many sectors,
but above all in the Battle of the Atlantic; in the spring of 1943 its contribution
had finally been adequately recognized when it took over the control of convoy
work in the North-West Atlantic (below, pages 313-14). The Royal Canadian Air
Force, with the British Commonwealth Air Training Plan producing aircrew at
capacity (the number of "graduates" in the second half of 1943 averaged
" *The calculations of the Department of Finance were close, but a little on the low side. The "net national income at

factor cost" for the year 1943 turned out to be $9069 million. For 1944 it was $9685 million. The actual total expenditures
of the Dominion government for the 1943-44 fiscal year were $5,322,253,505.'
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over 3700 per month),'”* was now also fighting on a large scale overseas. Since the
beginning of 1943 it had had a Group of its own operational in the R.A.F. Bomber
Command (below, pages 288-91). As for the Canadian Army, its long period of
frustration was at last drawing to a close. Since July 1943 it had had one division in
action in the Mediterranean theatre, and now there was a full Corps there. But the
supreme moment for all three Canadian services, and for the nation as a whole, still lay
ahead. It came with the invasion of North-West Europe on 6 June 1944. The campaign
launched on the Normandy D Day was to bring Canada her greatest military triumphs and
also her most acute political crisis of the war.

6. CRISIS AND VICTORY, 1944-1945

The strategic picture was bright for the Allies when 1944 dawned. The tide
of war had turned during 1942, as the great resources of the United States and the latent
strength of Russia began to tell. The Axis had now been expelled from North Africa, Italy
had been driven out of the war and Allied forces were on European soil halfway up the
Italian peninsula. In the vast campaign in Eastern Europe the Russian armies were rolling
forward, approaching the Polish frontier of 1939. In the Pacific the Americans and their
allies were advancing through the Japanese-held islands, and the British were shortly to
smash a last Japanese offensive on India's eastern borders. But for the moment public
attention in the Western countries was centred on North-West Europe and the expected
Allied invasion there. Plans for this had in fact been discussed at the conferences at
Quebe in August 1943 and at Cairo and Teheran late in the year. The great air offensive
to clear the way for it was already in progress, On 6 June 1944 the landings in Normandy
inaugurated the final phase of the war against Germany.

In this phase the Canadian Army's whole field force was engaged for the first
time in this war. The toll in blood was very heavy; two Canadian infantry divisions had
heavier losses than any others in Field-Marshal Montgomery's army group in the summer
campaign, and by the end of the Falaise battle the Canadian Army's casualties in
Normandy since D Day exceeded 18,000. There were likewise very severe losses in Italy
in the late summer and autumn. All told, the army had just over 50,000 casualties in
1944, of which nearly 13,000 were fatal; and only 1300 of the grand total were not
sustained in battle.'”

In these circumstances, the manpower question, which had haunted the minds of
Canadian politicians so long, assumed the critical form which the Prime Minister in
particular had always feared. The "second conscription crisis", which arose in the autumn
of 1944, was caused by the sudden shortage of infantry reinforcements. It is fully
described in Part VII below. The long contention between Ralston and King over overseas
conscription, the lines of which had been drawn in the Cabinet War Committee as early as
the spring of 1941,'”* now issued in the "acceptance" by the Prime Minister of the
resignation offered by Ralston in 1942 and the appointment of General McNaughton, the
former commander of the First Canadian Army, to the portfolio of National Defence.
McNaughton, ever an optimist, hoped and believed that men in sufficient numbers could
still be obtained under the voluntary system; but they were not forthcoming. On 22
November, after McNaughton had received a strong recommendation from his military
advisers, the Prime Minister accepted what he now recognized as the condition of his
government's  continuance; for the demands for  compulsion  heard
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from the country were being strongly echoed in the Cabinet. An order-in-council
was passed providing for sending overseas 16,000 soldiers enlisted under the National
Resources Mobilization Act. This measure caused the resignation of an anti-
conscriptionist Minister, Mr. C. G. Power, but it nevertheless saved the government by
averting the mass withdrawal of six conscriptionists. Quebec may be said to have
accepted it, though with great and obvious reluctance. Mr. King's position, which for a
moment had been seriously threatened, was restored as strong as ever. Angus L.
Macdonald took over Mr. Power's Air portfolio, in an acting capacity, until 10 January
1945, when Mr. Colin Gibson was appointed. On 17 April 1945 Mr. Macdonald
relinquished the appointment of Minister of National Defence for Naval Services to
return to his own kingdom in Nova Scotia; he was succeeded by Mr. D. C. Abbott.
Simultaneously King got rid of another of the conscriptionists who had plagued him
when Mr. T. A. Crerar left the Cabinet to go to the Senate. General McNaughton, the
neophyte in politics, was the chief political victim of the crisis. He failed of election to
the House of Commons both in a by-election and in the general election of 11 June
1945, but he remained Minister of National Defence until 20 August 1945, by which
time the Second World War was over.

Of the operations of the fighting services during these months we need say
little here. All three were heavily engaged on the Normandy D Day, and all continued to
bear heavy burdens until the end of that campaign and of the war with Germany. The
Navy, in addition to playing a considerable part in European waters, remained hard at
work on the Atlantic convoy routes which it protected in cooperation with the air forces.
The crisis of the submarine war was long past, but there was still danger and there were
still losses; as late as 16 April 1945 the Canadian minesweeper Esquimalt was sunk in
the approaches to Halifax.'”” The convoys were larger now, and the Royal Canadian
Navy was furnishing a larger proportion of the escorts. Many British vessels were
withdrawn for the invasion operations, and Canadian ones with them; but by June 1944
"Canadian ships were providing all the close escort for trade convoys from North
America to the United Kingdom and were also furnishing several of the support
groups."'’® In July- August 1944 the largest North Atlantic trade convoy of the war,
HXS-300, consisting of 167 vessels, crossed the ocean without casualty under the escort
of one frigate and six corvettes of the R.C.N."”’

The Royal Canadian Air Force had 46 squadrons overseas at the end of
1944, including 14 in No. 6 Bomber Group, 17 in North-West Europe, one in Italy, and
two in Burma. It was also continuing to play its part in the anti-submarine war in the
Atlantic; one Coastal Command squadron had sunk four U-boats and shared in the
destruction of a fifth in the single month of June. In these various intense operations of
the R.C.A.F. was suffering heavy casualties, particularly as usual in the bomber group.
One example may illustrate the scale of the effort. On 14 October No. 6 Group put up a
total of 501 bombers for two attacks on Duisburg within 16 hours; its loss was four
aircraft, fortunately much less than in some earlier attacks.'”

The curtain was now falling on the great British Commonwealth Air Training
Plan. The original agreement had been for three years; on 5 June 1942 its duration
was extended to 31 March 1945 and at the same time its scope was somewhat
enlarged (below, pages 282-3). The Plan was wound up on schedule, having fully
achieved its purpose. It had produced 131,553 trained aircrew — 72,835 for the
R.C.AF., 42,110 for the R.A.F., 9606 for the R.A.A.F., and 7002 for the
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R.N.Z.AF. Recruiting of both air and ground personnel for the R.C.A.F. had been
suspended as early as May and June 1944,

As for the Army, it was at last doing the job for which it was created. General
Crerar's First Canadian Army, serving in Field-Marshal Montgomery's 21st Army Group,
fought on the left of the Allied line throughout the eleven-month campaign that led to
victory, One Canadian division and an armoured brigade took part in the D Day landing.
Thereafter came the bitter and bloody fighting, lasting two and a half months, that ended
in the destruction of the greater part of two German armies in and around the Falaise
Gap. The next task was the hard one of capturing the fortresses of the Channel Coast,
followed in the autumn by the even nastier assignment of clearing the Germans from the
Scheldt Estuary to enable the Allied armies to use the port of Antwerp. February and
March saw the costly battle in the Rhiineland, the object of which was to evict the enemy
from the corridor between Rhine and Maas and drive him across the Rhine. The losses
inflicted on the Germans in this desperate struggle served to prevent them from offering
equally formidable resistance to our advance beyond the great river. When the fighting
ended early in May the Canadians were still driving on towards the coast of the North
Sea. The campaign cost the Canadian Army 44,339 casualties, of which 11,336 were
fatal.'®

Before the end, General Crerar's command had been joined by the 1Ist Cana-
dian Corps from Italy. It is a notable fact that, although as we have seen the creation of
that corps in that distant theatre in 1943 was the result of the strong insistence of the
Canadian government, the same government was urging the British authorities, even
before the 1st Corps had been in full action, to arrange for its return (below, Part V) This
can only be called a silly chapter in Canadian war policy."" But before the Corps
returned, Canadian regiments had earned many battle honours and left many of their dead
on the famous fields of Italy. They had broken the Hitler Line and helped to break the
Gothic Line. From Sicily to the Senio the Whole campaign resulted in 26,254 Canadian
Army casualties; 5764 men lost their lives."®

7. PLANNING FOR THE PACIFIC WAR

Victory in Europe came in May of 1945; but the Second World War was not
ended. The Japanese were not yet defeated.

About the beginning of 1944 the authorities in Ottawa began to give serious
thought to the part Canada should play against Japan after Germany was beaten.
Mackenzie King's diary for 5 January records a discussion with C. G. Power which
indicates the Prime Minister's line of thought:

Power and I agreed that there was really no place for sending any army over the Pacific. The
Canadian people excepting the province of B.C. are not going to be enthusiastic about going on with the
war against Japan. However, I feel we have an obligation to share with both the British, Americans and
Australians in this, but it will be reasonable to take into account our four years of war to the Americans’

two. Also we may be sure we will get little credit for anything we do, either on the part of the U.S. or
Great Britain.

On 20 January the Cabinet War Committee "noted with approval” that Mr. Power
had written a letter to the British Secretary of State for Air stating that Canada's
position made it desirable that she take part in this phase of the war. But settling the
precise nature and extent of the Canadian contribution, in the air and elsewhere,
turned out to be a longer business. The fact that the forces planned never
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engaged in actual operations does not diminish the significance of the planning as
an act of national policy. It is accordingly dealt with here at some length.

The Canadian government attitudes that. emerge from the discussions are
interesting. They reflect the hard experience of five years of war, and in particular the
influence of the R.C.AF. "Canadianization" controversy and the crisis over
reinforcements for Europe which flared up before they were completed. At the very
outset it was made clear that with respect to the R.C.A;F. component there must be firm
understandings as to Canadian control: no further struggle of the sort that Mr. Power had
engaged in for many months (below, pages 264-88). In February 1944 conversations
were going on in Ottawa with United Kingdom representatives on proposals that the
British Commonwealth Air Training Plan should be. continued after March 1945 on the
basis of a 40 per cent overall reduction in training capacity. On 9 February the Cabinet
War Committee approved these proposals, but on conditions. The government seized the
opportunity to give a general definition of its attitude towards de Japanese war and
occupation duties after the defeat of Germany, in an aide-memoire (personally revised by
the Prime Minister) which Mr. Power handed to Captain Balfour, the British
Parliamentary Under-Secretary for Air, on 10 February." With respect to both these
phases, the paper said, "The Canadian government . . . is of the opinion that de nature and
extent of Canadian participation should be defined in advance, with as much clarity as
possible." And contribution by Canada to the policing of Europe "would have to be
carefully defined after consultation with other United Nations". As for the Pacific war,
"The Canadian commitment must be determined in the light of such factors, amongst
others, as Canada's place as a Pacific nation, her membership in the Commonwealth, and
her close friendship and common interest with the United States, as well as her interest in
completing the destruction of the Axis by the overthrow of Japan." Various
considerations, including “the importance which the northwestern route to Asia, across
Canada, may assume in the later stages of the war” might "render it advisable for Canada
to play her part in the Japanese war in very close cooperation with the United States, at
any rate in certain operational areas". With respect to the air force, it was vital that after
the German war was over R.C.A.F. personnel at present attached. to the R.A.F. should "at
once become effectively and unconditionally at the disposal of the Canadian
government". Plans should be put in hand forthwith to provide that after the defeat of
Germany all R.C.A.F. personnel would be regrouped into Canadian units or formations;
and with respect to the new training scheme the paper remarked, “. . . the Canadian
government feel that training should be so ordered that Canada will have at her disposal,
after the period of deployment on the termination of the German war, a fully integrated
Canadian Air Force available for service wherever the Canadian government may decide
that it can be most usefully employed in the interests of Canada, of the Commonwealth,
and of the United Nations”.

In this period of planning there was no revival of the policy, so important in Mr. King's
eyes at earlier periods, of emphasizing air and naval participation at the expense of the Army.
The Army's proposals for the Pacific war were modest from the beginning; those of the Air
Force and the Navy were much larger, and it was they that were cut down by the government.
The Cabinet, and particularly the Prime Minister, had no intention of allowing Canada, at the
end of her great commitment in Europe, to become involved in a national effort of debilitating
scale in the far Pacific. Mr. King took the view that British and American participation
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in the Far East was based upon British and American interests there. Canada
herself had no essential interest in that part of the world. On one occasion, the Prime
Minister is recorded as having said that the conduct of the Japanese war was primarily a
United States obligation. Token forces and nothing more was his formula for the
Canadian effort in this area. He strongly supported the Department of Fiance in its
opposition to larger measures.

The process by which these general ideas were translated into firm decisions
on operational areas and the nature and strength of forces was a gradual one. Before Mr.
King left for the Prime Ministers' Conference in London in the spring of 1944 the three
Canadian services prepared for his use memoranda on possible employment in the
Pacific. At that date these could only be vague. The Navy suggested that it might
contribute vessels both for fleet work and escort duty in Far Eastern waters, as well as
landing craft; the Army, very tentatively, suggested the possibility of using one division
from the Canadian Army Overseas, perhaps to serve with British forces in South-East
Asia, and such brigade groups as might be available from Canada for employment with
U.S. forces farther north; the Air Force, also. tentatively, mentioned the possibility of
using 45 operational squadrons and 15 transport squadrons in South East Asia, or the
North Pacific if that region became a major sphere of operations '** (These figures appear
to have been suggested by Balfour in February. Since the R.C.A.F. never had more than
48 squadrons of its own overseas during the German war, this was an ambitious
suggestion; the more so as it did not include the occupation force for Germany.) The
Prime Ministers actually hardly touched the matter in London; but after King's return to
Ottawa the War Committee, on 24 May, referred it to the Chiefs of Staff, the Under-
Secretary of State for External Affairs and the Secretary of the Cabinet.

On 14 June this group rendered its report.185 This recalled the discussions with Captain
Balfour in the previous February and the memoranda prepared for Mr. King. It remarked that
from the purely military point of view the simplest course would be for the three Canadian
services to continue to work in combination with the British services — which would lead to
Canadian participation in South-East Asia; The United Kingdom would tend to favour such
employment of Canadian forces "as an element in the “British’ contribution to the eventual
defeat of Japan". The United States, on the other hand, would not be likely to request
Canadian cooperation in the Pacific, since they would have adequate forces of their own
available. But the reporting group, harking back to the memorandum handed to Balfour,
remarked, "On the other hand, Canadian and indeed Commonwealth interests might be better
served if the Canadian contribution to the war against Japan were made in an ‘American’
theatre, namely the North or West Pacific". So far as the Army was concemed, "it is felt by
the Army Staff that Canadian Army participation should be at a stage and in a theatre in
which operations are directed against Japan proper or against the Japanese Army in China,
rather than in preliminary campaigns in Burma or the Malay Peninsula The value of such
participation from the point of view of national prestige would be much greater and the
training and experience of Canadian overseas personnel would be better suited to such
operations without extensive re-training which would be required for service under tropical
conditions." With respect to the Air Force, it was noted that the force suggested by the British
authorities (60 squadrons for the Japanese war alone) had now been reduced to 58 squadrons,
which moreover included those required for European occupation duties. The report ended
by pointing out that if the government wished Canada to be free “to make her national
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contribution to the war against Japan in the North or Western Pacific" the matter
should be discussed at an early date, as a matter of high policy, with the British and U.S.
governments. The War Committee agreed on 14 June that Such action should be taken. It
also noted the British Air Minister's suggestion for the employment of a total of 58
R.C.AF. squadrons after the German war; and it agreed that this should "be accepted
tentatively, as a basis for planning and subject to review in relation to the whole Canadian
contribution at that time; also on the distinct understanding that no commitments were
implied as to the theatre or theatres in which these squadrons would be employed,
decision in respect thereto to be determined by the Canadian government".

On 27 June Mr. King sent a telegram to Mr. Churchill advising him of these
decisions and observing, "It would clearly be very difficult to have the major Canadian
air effort based, say, on South East Asia if large United States forces were to operate
from Northwest America." Similar considerations, he remarked, were "also likely to
affect the form and extent of the participation of Canadian military and naval forces and
the theatre or theatres in which they are to be employed after the defeat of Germany
King also recalled the paper which Balfour had been given in February ¢ Churchill
evidently passed the telegram on to the British Chiefs of Staff, who in turn referred it for
report to the Joint Planning Staff; and on 24 July the latter produced a comprehenswe
aide-memoire on the employment of Canadian forces after the defeat of Germany.'®’

This document pointed out that "British manpower will be severely strained"
by the demands of the Japanese war, occupation in Europe and the defence of lines of
communication to the Far East, and that any Canadian contribution would be most
welcome. Final strategic plans had yet to be made; but the British. Planners inclined to
the view that North Pacific operations at an early date were possible, if not probable, and
in such a case the Canadian government's suggestions would be acceptable on strategic as
well as on political and administrative grounds. As to specific areas of operations for the
three services, they clearly hoped that Canadian naval forces would be available to
reinforce the main British fleet, probably in the Bay of Bengal or the South-West Pacific
area, with the possibility of a switch to the North Pacific kept in view. There would be
little advantage in moving Canadian land forces direct from Europe to the South-West
Pacific or Bay of Bengal; it would be desirable to move them to Canada, where they
would be available for employment in whatever area of the Far East was indicated as the
situation developed. As for the air force, the planners hoped that it would "initially" be
available "as a part of the main British effort from South East Asia or the South West
Pacific". The British attitude had developed just as forecast in the report of 14 June.

As to strength of forces, the British Chiefs of Staff had recommended British
forces which one year after the defeat of Germany would be about 70 per cent of the
existing British strength. "On a similar basis the total strength of the Canadian armed
forces one year after Germany's defeat would be about 510,000." The British
planners went on to recommend very large Canadian forces. on the naval side, they
suggested that virtually all Canadian ships suitable for the Japanese war be kept in
commission: these included two cruisers, two escort aircraft carriers, five "Tribal"
class destroyers, the two infantry landing ships and 111 escort vessels. A great
number of small Canadian vessels would be unsuitable for the new phase of the war,
and the hope was expressed that their crews could be drawn upon to man more
modern ships. With respect to the Army, the planners wrote, "Allowing for a
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measure of demobilisation after the defeat of Germany, it is suggested that three
divisions would be a reasonable contribution by Canada, of which two would be
employed in the war against Japan, and one in the occupation of Europe." Turning to the
R.C.AF., and noting that its present strength was 70 squadrons (41 being overseas), they
recalled the Canadian government's recent acceptance of 58 squadrons as a basis for
planning, and noted that the British Air Staff proposed that of the 47 .squadrons to be
used against Japan 14 should be heavy bombers. (This was equivalent to the whole
strength of No. 6 Group.)

This aide-mémoire was of course closely studied in Ottawa, and on 17 August
the Chiefs of Staff Committee agreed that each Chief should submit his views on it to his
own Minister. The Chief of the General Staff told his colleagues that day that "his views,
which were concurred in by his Minister", were that the Army should contribute only
"about two" divisions instead of the three suggested — one with ancillary troops for
occupation, one for the Japanese war. The reasons for this decision were not stated; but it
would be strange if the difﬁcultgy of replacing casualties in a fighting force of two
divisions was not one of them."™ When on 6 September the Chiefs of Staff reported
collectively to their Ministers, they remarked that it was most important "that, should a
major war effort be inaugurated against Japan by way of the North Pacific, either through
Hawaii or the Aleutians, Canada be represented in the final assault on the Japanese
homeland". They recommended that the Army operate in the North or Central Pacific
area — recognizing that this would involve acting under United States command; "that
the R.C.N. reinforce the R.N. operating in the Pacific theatre as soon as possible after the
defeat of Germany"; and that the main R.C.A F. effort be in conjunction with the R.A.F.,
"but that should a major operation take place in the North Pacific, the R.C.A.F. should be
represented by' a token force". The Army contribution was recommended as one division
with ancillary troops; with respect to the other services, the Chiefs essentially accepted
the British suggestions - for the Navy, "all modern units down to and ,including "Castle'
class corvettes"; for the Air Force, 47 squadrons with necessary staffs and ancillary
formations.'®

On the same day (6 September 1944) the Cabinet made its basic decisions. The
discussion lasted all afternoon, St. Laurent taking an active part. King wrote in his diary,
"All were agreed Canada should participate. Seemed to be a consensus of view of having
one division prepared to go to Japan; one to remain as army of occupation in Europe,
Navy to be cut down 50%. The contribution of the Air Force to "be made smaller than
contemplated." The formal decisions were that Canadian forces should "participate in the
war against Japan in operational theatres of direct interest to Canada as a North American
nation, for example in the North or Central Pacific, rather than in more remote areas such
as South-east Asia"; that policy on the employment of Canadian forces should be based
on this principle; and that the form and extent of the three services' contributions should
be decided following the second Quebec Conference, which was about to take place.190
That conference was largely concerned with the Pacific war.

During the conference the Canadian ministers themselves discussed their
policy further. On 13 September the War Committee met at the Chateau Frontenac.
King described the meeting in his diary: "I held very strongly to the view that no
government in Canada once the European war was over would send its men to
India, Burma and Singapore to fight with any forces [sic] and hope to get through a
general election successfully. That to permit this would be to raise at a general
election, a nation-wide cry of Imperial wars versus Canada as a nation." Ilsley and



The Canadian Effort, 1939-1945, a General Survey 59

Macdonald made difficulties. King recorded that he told St. Laurent after the
meeting that matters had "reached a crisis" and that if Canadians were to fight in the
South-West Pacific somebody else would have to assume the leadership of the
government. He confided to the diary, "Tomorrow promises to be a very difficult day if
Churchill presses the demands from Britain. . . ." The following day the War Committee
met with Mr. Churchill, at first alone, later with both countries' Chiefs of Staff. The
Canadian Prime Minister recorded in his diary that he began by explaining to Churchill
that his government was "contemplating a general election" and that all policies had to be
considered in the light of that fact. He then read a statement embodying the formal
decisions of 6 September. Thus prepared, Churchill took the attitude that Canada should
not be asked for great efforts, and (according to King) he asked the British Chief of the
Air Staff in particular, "Why do you put such a heavy burden on the Canadians?"

The Americans, and most particularly Admiral King, were not enthusiastic about
British participation in the Pacific; but during the conference Mr. Churchill offered a
British fleet, President Roosevelt accepted it, and after some wrangling in the Combined
Chiefs of Staff it was ultimately definitely agreed that "the British fleet should participate
in the main operations against Japan in the Pacific".* Subsequently, as a very minor part
of the conference business — too minor for mention by the United Kingdom official
historian of strategy—Churchill (now fully briefed) stated that Canada would like an
assurance in principle that her forces would take part in the main operations against
Japan, adding that her government would prefer that they act in the northern part of the
Pacific, as Canadian troops were unused to tropical COIldlthIlS The conference record
notes, "Canadlan participation is accepted in pr1n01ple

In the weeks that followed, the contributions to be authorized from the three
Canadian services were somewhat painfully hammered out. British naval officers long
believed, unfortunately, that the recommendatlons of the Canadian Chiefs of Staff were
hkely to be approved (below, page 319).'”* However, in the light of the Prime Minister's
opinions as we have described them above, this was far from being the case. King had
been greatly encouraged by finding Churchill amenable to his views on 14 September,
and on the 20th he lashed out in the War Committee, telling the story later in his diary:

.. I pointed out that the Defence Ministers and their staffs had fought me on everything that I had

said about it being not necessary for us to serve in the South East Pacific,T India, Burma, etc. That we
were not expected to do more at most than have a token force, etc. That in all of this, I had been shown
at Quebec to be right; that they had heard the P.M. of England ask Si Charles Portal why he had put such
a burden on Canada so far as the Air Force was concerned. . . .

After pointing out that unlike the British and Americans “Canada had not an acre of land
or property in the Orient”, King polled the ministers present. Even Ilsley, he says, agreed
with him:

There were only the 3 Defence Ministers who said nothing but realized that they were put on
the spot. I said it was painful to have to disagree with colleagues but I knew they felt an

*It will be noticed that the British authorities, like the Canadians, were now anxious that their forces should have a
share in the operations against Japan proper, and should not be relegated to minor theatres. In the event the British Pacific
Fleet played a considerable role in the final operations; nevertheless, the United States Navy continued to show a certain
jealousy of its presence. It was usually allotted secondary targets; in particular, the Amerlcans clearly sought to deny it any
opportunity for claiming that it had had a share in the final destruction of the Japanese fleet.'

tThe King diary always says "South East Pacific" when it clearly means "South West Pacific".
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obligation to support their officials, but it was the duty of all of us to tell the officials what they could
and should do.

On 22 September Mr. Macdonald presented the Navy's programme to the
War Committee: 20,258 men afloat for service in the Pacific, some 30,000 ashore, and
some 3000 more for Europe. The opinion was immediately expressed that the figures
should be drastically cut, to reduce the burden on both manpower and finance. On 11
October Mr. Macdonald laid an amended programme before the Committee: 8812
Canadian naval personnel for the Central Pacific, to serve with the British force under
Admiral Nimitz, manning two cruisers, one anti-aircraft ship and some 40 frigates and
corvettes; while two light fleet carriers and eight destroyers (4600 personnel) would be
added later. It was also proposed to allot six vessels (1726 personnel) for duty in the
Indian Ocean and the Bay of Bengal. This last proposal met adverse criticism as being
contrary to the policy agreed by the Cabinet on 6 September; and Macdonald withdrew it.
The Committee then approved the other proposals in principle, noting that this involved
approximately 13,412 officers and ratings.

King's diary reveals this meeting as a bitter one, in which the long-standing hostility
between Prime Minister and Naval Minister found open expression. "'1 was amazed at
Macdonald's crudeness and indifference to decent amenities toward his colleagues in
repeating statements that have been gone over time and again. I kept very quiet but
finally said that I thought there was not must [much] use discussing the matter further in
War Committee but we would take it to the Cabinet as a whole which had already given
its decision. I . . . stated that I had said my last word with respect to ships serving in
South East [sic] Pacific. . . ." The Prime Minister recorded his own arguments, which
suggest that perhaps he did not keep quite so quiet after all:

The point I kept urging was that the Canadian people could not countenance our men serving in
India, Burma or elsewhere to enable Britain to reconquer her colonial possessions. While the request
might be a small one and desirable on some grounds, it would raise a political issue in Canada out of all
proportion to the good that could be rendered. . . . I am sure that any yielding on Southern Pacific would
be fatal politically and would help to hand over the govt. to the C.C.F.

Unlike the Royal Navy, the Royal Air Force discovered at Quebec that
Canadian assistance on the scale requested was not to be forthcoming. When the
British Chief of the Air Staff (Sir Charles Portal), at the meeting of 14 September
already described, made a tentative reference to the figure of 58 R.C.A.F.
squadrons, this drew a Canadian ministerial comment that this was too large in
itself and disproportionate to the contributions proposed for the other services. As
we have seen, Portal got no help from Churchill. On 20 September the Minister of
National Defence for Air reported to the War Committee that the total programme
had been reduced to 32 squadrons — seven for Europe, 25 to be used against
Japan. At a further meeting on 5 October the suggestion was made — a suggestion
which would have sounded strange at an earlier stage of the war — that the Navy
and Air Force cut their proposals to a percentage of their present overseas strength
comparable to that proposed by the Army. On 20 October the R.C.A.F. proposals
had actually risen by one squadron to 33 — 11 for occupation, 22 for Japan; but the
number of personnel involved had been reduced from 33,000 to 23,000 by
eliminating administrative personnel and airfield construction units. The War
Committee finally approved this plan on 11 December. The Amy's project, the
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only one not considered controversial, had been accepted by the Cabinet, as a basis
for planning only, on 8 September, and definitively on 20 November. Already during the
Quebec Conference, on the Prime Minister's authority, there had been preliminary
discussion with the Chief of Staff of the U.S. Army concerning the p0551b111ty of
Canadian troops sharing in the final assault on Japan under American command.'**

There was one final interesting flurry before the Canadian plans for the Pacific settled
down. On 7 March 1945 it was reported to the War Committee that Air Marshal Sir Hugh
Lloyd, commander-designate of British Air Forces for the Pacific, had been in Ottawa.
The Americans having made it clear that his forces would be expected to provide all their
own supplies and services, he had inquired whether it would be possible for the R.C.A.F.
to provide construction and supply units even at the cost of a reduction in the number of
Canadian operational squadrons. This was regarded as raising the possibility of effecting
some measure of integration between the Canadian services, some arrangement by which
the three of them would operate to some extent as a national unit instead of separately;
perhaps army units could be provided capable of building aifields and undertaking their
local defence? Possibly, looking further, some independent operation might be found for
an integrated Canadian force? The Chiefs of Staff were asked to consider the matter. On
20 March they made the report that might have been expected: only tasks of minor
importance would be allotted to a composite Canadian force, and without a greatly
increased commitment on the part of all three services, participation on a self-contained
basis should not be considered. The Chiefs recommended that the arrangements already
made should be maintained, and this was done, except that decision on the R.C.A.F.
contribution was deferred pending clarification of the R.A.F.'s plans. On 19 April a
Special Committee of the Cabinet (the War Committee did not meet after 11 April) was
told that information had been received that the United Kingdom would shortly propose
an R.C.A.F. Pacific force of 10 very-long-range bomber squadrons and three transport
squadrons, plus 10,000 airfield construction personnel, in addition to a European
occupation force of 11 squadrons: a grand total of 36,400 men. The Committee felt that
no sufficient reason had been advanced for so large an increase in the agreed
commitment, and withheld decision pending further information. The problem was
resolved by the Americans, who announced in June that there would probably be airfields
for only ten British bomber squadrons in 1945. Canada, it was now arranged, would
provide two of these, plus three transport squadrons. Next month it was agreed that she
would find six more bomber squadrons for 1946. To keep within the authorized
commitment of 23,000 men, the occupation force for Europe was reduced from 11
squadrons to nine. i9%

One aspect of policy concerning the military effort in the Pacific war remained
unsettled until a very late date: namely, manpower. The situation was clarified only on 4
April 1945, when the Prime Minister announced in the Canadian House of Commons that
the men to be employed against Japan would "be chosen from those who elect to serve in
the Pacific theatre"; that is, even men who had enlisted for general service would not be
required to serve unless they specifically volunteered for Pacific duty.

This announcement, whose motivation was primarily political (below, page
483), took the services by surprise. It was particularly embarrassing to the Navy,
whose first unit for the new phase of the war, H.M.C. cruiser Uganda, had already
joined the British Pacific Fleet. During May, June and most of July she was actively
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engaged in operations about Okinawa and off Japan; then the new manpower
policy put an end to her service. Under it the members of her crew had the same right as
anyone else to opt for or against Pacific service; and even if they chose to serve they were
entitled to 30 days' home leave first. Uganda's officers made strong appeals to them, but
the majority insisted on their rights; and on 27 July the cruiser turned her bows towards
British Columbia, leaving Canada — except for individuals — unrepresented in the final
days of the war against Japan.'*®

The Prime Minister's uncompromising insistence on completely voluntary service
also disturbed the Canadian Army planners. Four days after his statement was made they
recommended substituting an armoured division for an infantry division as the main army
contribution for the Pacific. This would mean a smaller requirement in men, particularly
infantrymen. But the U.S. Chiefs of Staff declined to sanction the change. The plan stood
as first approved, and arrangements went forward for organizing the division on
American establishments (a measure which General Crerar for one, thought unnecessary)
and providing it with U.S. weapons and equipment.' While this was going on, however,
United Kingdom and United States authorities were discussing a plan which, if proceeded
with, would have seriously modified these Canadian arrangements. From ‘the spring of
1945 planners in London were working on a scheme for British participation in the final
attack on the Japanese homeland. At the end of June the British Chiefs of Staff
recommended, as an army component, "A British Commonwealth Force to participate in
“Coronet' [the assault on the island of Honshu] under American Command, of three to
five divisions".* There were recurring references to the possibility of the Canadian
division being incorporated in this force. General MacArthur in July suggested a
Commonwealth corps of three divisions - one Bri‘ushf one Canadian, one Australian. The
intention was that they should use U.S. equipment.™ It appears that these plans were
never broached to the Canadian authorities, who, in the light of the whole background,
might have had serious doubts about them. But events rendered the discussions academic.
On 6 and 9 August atomic bombs dropped on Japan hastened the decision which the
Japanese government had been considering for months — to sue for peace. On 14 August
active hostilities ended; on 1 September the surrender of the defeated Japanese
imperialists formally terminated the Second World War. The Canadian forces to be used
in the final phase, the orgamzation of which had consumed so much time, thought and
paper, never went into action.”

8. DEMOBILIZATION, REHABILITATION AND OCCUPATION

A little (and it can be only a little) must be said here on the subject of the process of
demobilizing the great wartime forces and returning their personnel to civil life.

In accordance with the average serviceman's undoubted wishes — and also
those of the Department of Finance, as represented to the Cabinet War Committee
by its Deputy Minister on 11 December 1944 — the reduction of the forces after

*It may be noted that just before the Japanese surrender the British government proposed the following commanders
for the Commonwealth forces for the final attack on Japan: for the Navy, Vice Admiral W. G. Tennant, R.N.; for the Army,
Lieut.-General Sir Charles Keightley, British Amy; and for the tactical air force, if one should be included, an Australian
officer. It was expected that the T.A.F. would consist largely of Australian squadrons.198
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the end of hostilities was rapid. The Navy reported at the end of the fiscal year
1945-46 that 76,905 all ranks and .ratings had been discharged; the Air Force released
147,263 service personnel during that year, and the Army 342,361, of whom 33,265 were
men serving compulsorily under the National Resources Mobilization Act.”' The process
of repatriating the forces abroad, which it had been feared might be prolonged, was also
carried through with gratifying speed.* Each of the three services set up an Interim Force
to ensure the performance of essential functions until the peacetime forces could be
placed upon a permanent footing.

The experience available to guide the Canadian government in the matter of re-
establishing discharged servicemen in civil life was mainly that of the First World War,
and to a considerable extent the events of 1919 provided cautions rather than models.
One notable lesson was the importance of planning in good time. In the earlier crisis, the
formation of a Department of Soldiers' Civil Re-establishment was authorized only by an
order in council of 2 February 1918.2> This department was replaced in 1928 by the
Department of Pensions and National Health, which was available in the Second World
War to serve as a focus of planning. And a cynic might remark that in this war the
government began planning for demobilization even before it had made provision for a
really effective war effort. On the suggestion of Mr. lan Mackenzie (Minister of Pensions
and National Health), which was warmly received by the Prime Minister, the
government, by an order in council of 8 December 1939, set up a special committee of
the Cabinet "to consider the problems arising from the demobilization of members of the
Armed Forces".>”® This committee in turn appointed a General Advisory Committee on
Demobilization and Rehabilitation (an interdepartmental committee of senior civil
servants) which had power to appoint sub-committees. To a large extent, the reports of
these sub-committees, dealing with a wide variety of subjects, were accepted by the
General Advisory Committee and the Cabinet committee and became the basis of
government policy. A Veterans' Welfare Division of the Department of Pensions and
National Health was established as early as November 1940,°** and in 1944 the
Department of Veterans Affairs was set up by statute.””> The machinery for supervising
the "rehabilitation" of fit ex-servicemen, and for caring for those who could not look after
themselves, was thus in existence long before the war ended.

Much experience was gained as the war proceeded, for year by year many
men and women were discharged from the forces for medical and other reasons;
and legislation (orders in council and statutes) was enacted to cover their cases.
An order in council of 19 December 1940° provided that members of the forces
who had served for not less than 183 days might receive on discharge thirty days'
pay (plus Marriage and/or Dependents' Allowance as applicable) as a
"Rehabilitation Grant". A clothing allowance had already been authorized. At first
only $35, it rose by 1944 to $100.>*” The serviceman's civil employment was also
protected. The Reinstatement in Civil Employment Act’® passed in 1942 ensured
members of the forces the right to return to their former jobs under conditions
"not less favourable" than if they had not enlisted. A notable landmark was "The
Post-Discharge Re-Establishment Order" of 1 October 1941.2 This provided for
the payment of "out-of-work grants" ($13.00 per week for a married person, $9.00

*See Six Years of War, 433-4; Tucker, Naval Service of Canada, 11, Chapter 17; and Report of the Department of
National Defence for fiscal year ending March 31,1946,53.
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per week for a single person) for discharged persons unable to find work, payable
for periods not longer than their periods of service and in no case longer than 52 weeks. It
also provided for grants of the same amount for discharged persons attending vocational
or university courses, and for the payment of the fees of such courses in addition, on the
condition of the persons concerned maintaining acceptable academic standings.*

In the summer of 1944 Parliament passed, with much goodwill and expedition, the
War Service Grants Act.”'’ This provided a "basic" cash gratuity of $7.50 for each 30-day
period of service, plus 25 cents for each day served outside the Western Hemisphere; and
a "supplemental" gratuity of seven days' pay and allowances (which thus varied
according to rank) for each six months of service outside the Western Hemisphere. In
addition, however, something quite new to Canadian policy was provided: a "Re-
establishment Credit" equal to the basic gratuity and available to discharged persons who
did not choose the alternative benefits of education or vocational training or the
assistance in settling on the land which was to be had under the Veterans' Land Act*"
passed in 1942. This credit was not payable in cash; but it might be used for the
acquisition, repair or modernization of a home; the purchase of furniture and household
equipment; providing working capital for a business; assisting in the purchase of a
business; and other parallel purposes. "Service" eligible for recognition under the War
Service Grants Act was defined as time served "while enlisted or obligated to serve
without territorial limitation", or while in or proceeding to or from overseas theatres,
including the Aleutian Islands; men compulsorily enlisted under the National Resources
Mobilization Act, who did not "go active" and did not serve overseas, were thus excluded
from its benefits.

It goes without saying that comprehensive provision was also made, as in the case of
the previous war, for the care of ex-servicemen who had suffered disability as the result
of war service. This took the form of pensions proportioned to the degree of disability,
combined with free treatment and hospital service in appropriate cases where it was
required. Pensions were provided also for widows, children and dependent parents.

The foregoing short and necessarily inadequate survey mentions the major benefits
received by discharged Canadian servicemen. In point of generosity they compared very
favourably, on the whole, with those given their counterparts in other Commonwealth

countries and the United States.t The present writer's impression at the time, indeed, was
that the men of the services were agreeably surprised by the extent of these benefits; and
although all parties in Parliament supported them it is possible that satisfaction with them
had something to do with the degree of support which servicemen gave government
candidates in the Canadian general election of 11 June 1945. It was computed
immediately after the election that 35 per cent of the service vote (118,537 votes) went to
the Liberals, 32 per cent (109,679) to the Co-operative Commonwealth Federation, 26
per cent (87,530) to the Progressive Conservatives, and seven per cent (27,117) to others.
This support, however, did not extend personally to the Prime Minister.

*Subsequently the amount of the monthly allowance for educational or vocational training was increased to $60 for a
single and $80 for a married person, with additional provision for dependents; the out-of-work allowance was increased to
$50 (single) and $70 (married), plus provision for dependents. There was also provision for loans to ex-servicemen while
completing their education.

tThe text of the numerous Statutes dealing with the rehabilitation of servicemen, accompanied by a short history of
"Veterans legislation" in Canada, and a comparison of benefits provided in a number of other countries, are to be found in
The Veterans Charter (Ottawa, 1947).
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Mr. King's unpopularity in the services was well known; and in this election, while
his party won a considerable victory — although its previous large majority was
materially reduced — he lost his own seat in Prince Albert, Saskatchewan, by the
servicemen's vote.*'?

A little has already been said of the planning of the Canadian contribution to the
occupation of the territories of the defeated enemy. A little more must be said here.

On 11 December 1944 the Cabinet War Committee approved Army and R.C.A.F.
programmes for occupation forces in Germany. The R.C.A.F. was to provide 11
squadrons. The Army force would be a group of about 25,000 all ranks. The Minister of
National Defence (General McNaughton) explained that the force would be allocated to
the British zone of occupation and the commitment would be specifically for Stage II, the
term used for the period of adjustment and disarmament immediately following the
operational occupation of Germany. Thereafter, he said, the personnel would be returned
to Canada with all possible speed.

These programmes were carried out. A reconstituted "3rd Canadian Infantry
Division, Canadian Army Occupation Force" did the work for the Army. It was
composed — to the extent of about 10,000 men — of volunteers; the balance of its
strength, which actually amounted in all to about 18,000 all ranks, was found from men
with a low priority for repatriation and release. It was stationed in North-West Germany
under Headquarters 30th British Corps District. The R.C.A.F. had a total of 13 squadrons
overseas for a time — four bomber, four transport and four fighter squadrons and one air
observation post squadron — but two bomber squadrons were disbanded in October 1945
and one transport squadron in December.”’® All these commitments were liquidated
during 1946.

For this temporary Canadian withdrawal from Europe* there were more reasons than
one. The Canadian government told the United Kingdom in December 1945 that "the
serious administrative problems that are involved in maintaining comparatively small
forces at so great a distance from Canada" prompted the decision. Under the conditions of
1946, it would probably not have been easy to find the men to keep them up to strength,
and indeed there was some unrest in the C.A.O.F. before the government policy was
announced, But it is evident also that the fact that there was no provision for any but the
great Allied powers to share in the control of Germany was a factor. This matter had been
raised with the British government as early as September 1944, when Mr. Churchill was
in Canada; but no formula was ever found for associating Canada, or other similarly
situated countries, with the arrangements for control. In these circumstances there
evidently seemed to the government to be no strong reason why Canada should subject
herself to the expense and inconvenience of maintaining forces in Germany indefinitely.
The Canadian Army Occupation Force was accordingly withdrawn, in spite of strong
British urging for postponement, in the spring of 1946; and the last R.C.A.F. squadron
overseas was disbanded in June.”"*

9. THE COST

For Canada as for other countries, the war had been a painfully costly business.

13 99

In terms of money — the least important form of wartime expense — “war

*Six years later Canadian army and air units returned under the auspices of the North Atlantic Treaty Organization.
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expenditures during the eleven fiscal years ending on 31 March 1950 amounted to
$21,786,077,519. This does not include the costs of dependents' and disability pensions
and medical expenses for ex-service men and women. At 31 March 1966 there were
122,077 Second World War pensions in force, and the total amount paid had been
$1,613,468,269 (see Appendix "B"). The cost in blood, though happily less than in
1914-18, was still tragic. Of the 1,086,343 men and women who performed full-time duty
in the three fighting services, 96,456 were killed or wounded or died on service; 2343 in
the Royal Canadian Navy, 75,596 in the Canadian Army, 18,517 in the Royal Canadian
Air Force. Those who lost their lives numbered 2024 in the Navy, 22,917 in the Army,
and 17,101 in the Air Force (the last a particularly high figure in relation to total
strength);*"> Such was the ultimate price paid by Canada for the victory of the good cause
for which she had drawn her sword, so grimly and reluctantly, far back in September
1939.
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The stages by which the Army expanded have been described elsewhere.'"
General Crerar's original Army Programme for 1941 envisaged building the Canadian force
overseas up to three divisions and an army tank brigade; in addition the 4th Division might go
overseas late in the year. But while in England at the end of 1940 Ralston and Crerar were
strongly pressed by the British authorities to provide and send overseas during 1941 a
complete armoured division, for which the War Office would find the tanks. (The armoured
division had already been authorized in principle on 13 August 1940.) The programme was
amended accordingly, with the dispatch of the 4th Division (likewise in accordance with
British advice) postponed until 1942. The War Committee approved its essential features on
28 January 1941. A few weeks later General Crerar, writing to McNaughton, remarked that
Colonel Ralston had "backed the Programme 100% and needed to use fairly strong arguments
with some of his colleagues".'**

The Army Programme for 1942-43 encountered stronger opposition and was approved
only after prolonged discussion, In the summer of 1941 the Chief of the General Staff,
General Crerar, was considering, very tentatively, the possibility, as an ultimate objective, of
an overseas Canadian Army "comprising 2 Corps each of 2 Divisions and an Armoured
Division". The programme for 1942 gradually developed after conversations overseas in
which the United Kingdom authorities emphasized the desirability of another armoured
division from Canada. It comprised the formation of an Army Headquarters, an armoured
division to be obtained by converting the 4th Infantry Division, a second army tank brigade,
and a large number of miscellaneous Corps and Army units, The picture thus emerged of an
overseas Army of five divisions, which was to be organized in two Corps.

Increasing governmental worry over manpower supply had been reflected in a decision of
29 July 1941, when the Cabinet War Committee approved the mobilization for home defence
purposes of a 6th Division. During this meeting there was specific discussion of the
possibilities of conscription latent in a large army. It was agreed that Canada should maintain
abroad four divisions and an army tank brigade; at home, two divisions; beyond this, there
were no commitments.'”” In these circumstances, the new programme, which was formally
placed before the Committee on 2 December, occasioned a controversy which was no<ns1:XMLFault xmlns:ns1="http://cxf.apache.org/bindings/xformat"><ns1:faultstring xmlns:ns1="http://cxf.apache.org/bindings/xformat">java.lang.OutOfMemoryError: Java heap space</ns1:faultstring></ns1:XMLFault>