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Attenpts to integrate Canada's
Arnmed Forces before 1945
1. This Report describes various attenpts to integrate Canada's

Armed Forces prior to M. Paul T. Hellyer becom ng M nister of
Nati onal Defence in April 1963. It is too soon to attenpt to
eval uate his drastic action which seens, at the nmonent, destined to
lead to the creation of a single unified Canadi an Arnmed Force. Even
this study can be made only agai nst the command and staff structures

t hat have existed since 1867.

2. Al t hough it may be inpossible to prove, the present witer is
convinced that the continual struggle waged between politicians and
uni fornmed officers for control of the arned forces in every
denocratic nation, and the bureaucratic application of the Roman

di ctum "divide and rule,” have had a great deal to do with the
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present story. "Econonmy and/or efficiency" seens to have been the

ot her mmj or arguing point over the years.

As it was in the beqginning

3. The British North Anmerica Act of 29 March 1867 decl ared that

the Parlianment of Canada shoul d have exclusive |egislative authority
for the "Mlitia, Mlitary and Naval Service, and Defence.” Wen it
took effect on 1 July 1867, and a Dom ni on of Canada came into being,
the Hon. George E. Cartier, the senior French-speaking nmenber of the
new Gover nment headed by Sir John A. Macdonal d, becanme M nister of
Mlitia and Defence. Practical considerations determ ned that many
sections of the MIlitia Act, which was subsequently passed by the
first Canadian Parlianment and given royal assent by the Governor
General on 22 May 1868, should have wording identical to that of the
| egislation for the earlier Province of Canada.! The franmework of
the earlier Canadian MIlitia was reorgani zed into seven Mlitary
Districts, each headed by a Deputy Adjutant General (Lieutenant-

Col onel ), and expanded to include New Brunswick as MIlitary District
No. 8 and Nova Scotia as MIlitary District No. 9. These nine D. A Gs.
and a total of 22 Brigade Majors (one for each Brigade Division) were
enpl oyed on a full time basis to supervise the enrol nent of the

Reserve MIlitia and the training and adm ni stration of the Active
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Mlitia. The Reserve Mlitia was nerely a new nane for the
traditional sedentary mlitia in which nost physically fit males aged
18-60 were obligated to serve if called upon. The Active MIlitia had
t hree conponents: the Volunteer units of cavalry, artillery and
infantry that trained on a part tine basis; a Regular MIlitia that

m ght be formed from nen aged 18-40 who, in the event of an
energency, either volunteered or were balloted for service; conpanies
of Marine MIlitia consisting of nmen enployed as sailors on the G eat

Lakes or the Atlantic Coast.?

4. The senior mlitary appointment of Adjutant General of Mlitia
was assunmed by Col onel Patrick L. MacDougall, a conpetent British
of fi cer who had been borrowed by the Province of Canada fromthe
British Arny in April 1865 to serve in a simlar role. Hi s Deputy
Adj utant Ceneral at the tiny headquarters in Otawa was Lieutenant-
Col onel Wal ker Powel |, a Canadian mlitia officer. The remainder of
t he personnel of the Departnent of MIlitia and Defence were
civilians, even though a nunmber of theminsisted on using the rank
they held in the MIlitia. Anpbng these was the Deputy M nister of
Mlitia and Defence, Major George Futvoye, whose appoi ntment was
effective 29 May 1868.3% The MIlitia Act stated that the duties of
the Deputy M nister should be prescribed by Order in Council.* His

civilian branch included the personnel handling mlitary stores and
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munitions, as well as all expenditures and the day-to-day

adm ni stration of the Departnment. Undoubtedly he felt that he was
the deputy of the Mnister in all things, as were the Deputy

M ni sters of the other Departnments of Governnent. Hi s position was
strengthened, in practice, by the fact that he was a permanent
civilian servant, whereas the Adjutant General was a British soldier
whose regul ar career was being interrupted only for the interval that
he m ght be serving the Canadi an Government. George Futvoye ceased
bei ng Deputy Mnister in 1875. His successor, Colonel C. Eugéne
Panet would continue in office until 1898. Moreover, every Deputy

M nister of MIlitia and Defence would be a French-speaki ng Canadi an.

5. Both the British North America Act and the Mlitia Act clearly
specified that Queen Victoria should be Commander-i n-Chief of any
armed forces that Canada m ght create, although the Governor-Genera
m ght act on her behalf. This was only compn sense since, in the
event of energency, it was intended that the MIlitia should serve as
auxiliaries to the British troops in Canada, under the conmand of
British officers. Operations would be directed by the Lieutenant-
General Commanding in North Anmerica, who had a considerable
headquarters at Montreal, so the British officer enployed by the
Canadi an Government as Adjutant General of Mlitia (Col one

MacDougal | ) was concerned, in practice, only with the adm nistration
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and peacetinme training of the volunteer mlitia. An excellent

exanple of this was the three Adm nistrative battalions enployed on
frontier duty during the Fenian threat. Forned on 21 Apr 1865,°% an
order of 29 Apr® placed these battalions under command of Lt Gen Sir

WF. WIlianms, the Lieutenant-General Commanding in North Anerica.

6. The last British troops were withdrawn from Central Canada in
1871, but for many years the continuing small British garrison at
Hal i fax was commanded by a Lieutenant-General who would, in the event
of there being a war with the United States, imedi ately becone
responsible for the mlitary defence of Canada. Hi ndsight suggest,
however, that settlenment of Anglo-Anerican matters in dispute by the
Treaty of Washi ngton, signed on 9 May 1871, had rendered the
possibility of war with the United States nmost unlikely. Certainly
successi ve Canadi an Governnents thought so, for no effort was nade to
make the Active Mlitia truly proficient and, follow ng the
retirement of a dying Sir George Cartier, the portfolio of Mlitia
and Defence was held by a succession of political nonentities. Two
smal |l batteries of artillery were organized on a full time basis in
1871 to take over the installations vacated by the British Arny and
serve as gunnery schools for the mlitia;, simlar cavalry and
infantry schools were added in 1883. The result was a per manent

force and, from 1887 onwards a pension schenme, but there were no
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supporting services to give it even the senblance of a regular arny
and nost politicians envisaged its principal enploynent, apart from
training mlitiamen, as providing "aid to the civil power" in
possi bl e industrial disputes between capital and | abour. The few
struggling conpanies of Marine Mlitia, had |long since vani shed,
interest having dw ndled as rapidly as American-British-Canadi an

rel ati ons had i nproved.

7. The staff of the Department of Mlitia and Defence in Otawa
continued small. The Mnister's office consisted of three clerks and
a nessenger. The Deputy M nister, responsible for accounts and
stores, had a larger establishment: five clerks and a nessenger in

t he Accounts Branch and four clerks enployed with the Director of
Stores and Keeper of MIlitary Properties including Lieutenant-Col onel
Wly who was actually only a chief clerk. The adjutant General's
staff consisted of Lieutenant-Colonel Wal ker Powel |, a chief clerk,
five clerks, an office keeper and a nessenger.’ The senior mlitary
appoi nt nent was upgraded to General O ficer Conmandi ng the Canadi an
Mlitia early in 1875, and the appoi ntnent which was restricted to a
British officer, went to Major-General Edward Sel by Smyth. Although
Sel by Snyth was charged with "the mlitary conmand and di scipline of
the Mlitia," his immediate mlitary staff consisted of one aide-de-

camp.® The now | esser mlitary appoi ntnent of Adjutant General went
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to Col onel Wal ker Powell, (hitherto the D. A .G at Headquarters)?® who
woul d manage to hold onto it for nore than 20 years and cone to
consider himself indispensable. A Quartermaster CGeneral finally was
added in 1893, with the appointnment going to Major Percy H N Lake of

the British Army. 10

8. Maj or Lake was too junior and arrived too late on the scene to

i nfl uence one way or another the chronic "difficulty and friction
between the Mlitary and Civil Branches of the MIlitia Departnent."”
Sel by Snyth had been generally popul ar in Canada and the Canadi an
Governnment had requested that he remain | onger than his specified
tour as General O ficer Commandi ng the Canadian MIlitia, but every
one of his successors would either resign or be fired before the
prescribed termin office had been conpleted. British officers
accepted a tour of duty in Canada for a variety of reasons and there
is no evidence to suggest that the Commander-in-Chief of the British
Arny, Field-Marshal H R H the Duke of Canbridge, instructed themto
pursue a course at odds with that of the Canadi an Governnent. There
is, however, every reason to believe that the succession of G Gs.C
really considered that their appointnment was anal ogous to that of the
Duke of Canbridge, who was supported by his cousin, Queen Victoria,
in his long drawn out battle to remain the real Conmander-in-Chief of

the British Arny, in spite the wishes of a succession of British
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Governnments; whereas, in point of fact they were nmerely tenporary
enpl oyees of the Canadi an Governnment and responsible in no way

what soever to anyone in London, England. On the other hand, Col onel
Wal ker Powel | and the other Canadian mlitia officers enployed on
staff in OGtawa and in the MIlitary Districts had enjoyed | ong tenure
in office, in part at |east, because of the machinations of party
polities. Thus in any controversy, they were nore likely to side
with the civilian Deputy M nister who was responsible for dispensing
political patronage than with a strange British officer who regarded
them as rank amateurs in mlitary matters. |In consequence, the Civil
Branch had, as Major-General E.T.H Hutton pointed out in his first
report on the State of the Canadian MIlitia for 1898, "usurped many

of the functions of the Mlitary Conmand," (see Report No. 11).

9. Maj or - General Hutton suggested the renoval of all strictly
mlitary functions fromthe Deputy Mnister's hands, |leaving himwth
only a Cvil (Financial) Branch consisting of Accounting, Contracts
and Lands, and Manufacturing (at the Dom nion Cartridge Factory, to
be renanmed Dom nion Arsenal in 1900, in Quebec City.) Hutton was
particularly insistent on the need to create an Ordnance Stores Corps
to assune responsibility for the "custody, maintenance and issue of
all warlike stores and mlitary equi pment” which duties were then

perfornmed by civilians. In his second, and | ast, annual report for
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1899, Hutton reiterated his views, placing enphasis on the need to
renmove the control of ordnance stores, mlitary engi neering and
mlitary pay fromcontrol by the Deputy Mnister. Historians have
paid nore attention to Hutton's condemmation of the Canadian Mlitia
as being "nmerely a collection of cavalry, artillery and infantry
units of varying strength" and w thout "cohesion, wthout staff, and
wi thout those mlitary departnments by which an arny is noved, fed or
mnistered to in sickness". His proclainmed object was the creation
of a "mlitia arnmy" - a balanced force of all arms, possessing the
adm ni strative services w thout which no army can take the field, and
wel | enough trained and equi pped to have a real mlitary value in the

event of energency.

10. Major-Ceneral Hutton was dism ssed by the Canadi an Gover nnent
during the course of the South African War which broke out in 1899,
but nost of his proposed changes were instituted by Mjor-CGeneral The
Lord Dundonal d, the |last General O ficer Commandi ng the Canadi an
Mlitia (1902-1904). The nucl eus of permanent engi neer, nedical,
arnmy service corps, ordnance and other adm nistrative services were
created in 1903-1904.' Also in 1903 the Directors-General of
Intelligence, Engineer Services, Mdical and Ordnance Services were
appointed to MIlitia Headquarters at Otawa.'? On 29 Cctober 1903

the Governor in Council affirmed that the General O ficer Commandi ng
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was the principal adviser to the Mnister of MIlitia and Defence and
gave him "control" over the branches of the Adjutant General, the
Director General of Mlitary Intelligence, and MIlitary Secretary,
and "general supervision" over the other mlitary branches, which now
i ncluded those of the Quartermaster General, the Director General of
Engi neer Services, the Director General of Mdical Services and the

Di rector General of Ordnance Services. The Civil Branch headed by
the Deputy M nister was now reduced to the Accountant's Branch, the

Contracts Branch and the Chief Clerk's Branch (See Report No. 11).

Mlitia Counci

11. The Dundonal d I ncident of 1904, which |led the Canadi an
Government headed by Sir WIfrid Laurier to dism ss the Genera

O ficer Commandi ng the Canadian Mlitia, fortuitously coincided with
a drastic reorganization of both the British Arny's structure and the
War Office in London. Thenceforth the Secretary of State for war was
advi sed by an Army Council of both mlitary and civilian nenbers,

over which he presided. The post of Commander-in-Chi ef was abolished
and the senior mlitary adviser was Chief of the (new) CGeneral Staff
Departnment. Oddly enough, this reorgani zati on, recommended by Lord
Esher's Commttee, had been suggested by its naval nmenber, Admral

Sir John Fisher, and was very simlar to the set up that he woul d
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shortly institute at the Admralty after becom ng First Sea Lord.
The Canadi an Governnent followed suit. The MIlitia Act of 1904
provi ded that the "Governor in Council nay appoint a MIlitia Council
to advise the Mnister on all matters relating to the MIlitia which
are referred to the Council by the Mnister". Menbers were the

M nister of MIlitia and Defence (President), Chief of the General
Staff, Adjutant General, Quartermaster General, Master General of the
Ordnance (mlitary nenbers), the Deputy Mnister as a civilian
menber, and the Departnent Accountant as financial nenber. The
appoi nt ment of Chief of the General Staff went to Brigadier-Ceneral
Percy H. N. Lake of the British Arny who was given the rank of Major-
General in the Canadian Mlitia.?® He returned to Canada for a
second tour of duty, bringing with hima few British officers who

woul d occupy key appointnments in the new General Staff Branch.

12. Henceforth the regular (weekly or fortnightly) neetings of the
Mlitia Council provided an opportunity for each of the mlitary and
civilian advisers of the Mnister to obtain an understandi ng of the
probl ens faced by the others and to thresh out problens common to
all. The Quartermaster General was charged with the duty of

"advi sing and assisting"” the Deputy Mnister "in making arrangenents
for contracts" for services that were the responsibility of his

Branch. The Master General of the Ordnance was responsible for
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"advi sing and assisting the Deputy Mnister, Mlitia and Defence, in
maki ng contracts for guns, amrmunition and works constructed under his
control". (Report No. 11). The preparation of the estimtes of the
mlitary branches was nmade the joint responsibility of the Mlitary
Menmbers and the finance Menber, who was directly responsible to the
M ni ster and not in any way subordinate - at least in theory - to the
Deputy Mnister. In March 1927 there was a formal "re-allotnment of
duties” in the branches of the Deputy M nister and of what had becone
t he Accountant and Paymaster General, increasing the responsibilities
of the last nanmed. Beginning with the first nmeeting of the MIlitia
Council in 1906, however, the m nutes recorded the Deputy M nister as

bei ng "Vice-President".

13. The Annual Report of the Departnent of Mlitia and Defence for

1905 stressed that "Co-operation had been the keynote of the work of
the whole office (i.e. MIlitia Council) which has correspondi ngly
profited thereby". By new Letters Patent dated 15 June 1905, King
Edward VII constituted the "Office of Governor-General and Conmander -
i n-Chief of the Dom nion of Canada"”. |In point of fact, however,
actual command of the Canadian Mlitia resided in the Mnister of
Mlitia and Defence, if he should be a strong enough personality to
dom nate his Mlitia Council and treat its nmenbers nerely as advisers

where matters of policy were concerned. \Whether the long-tine
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Li beral incunmbent, Sir Frederick Borden (1896-1911), succeeded in
this respect is sonmething that m ght warrant investigation, but there
is no doubt that his Conservative successor, the colourful Colonel
Sam Hughes, acted as though he were the Commander-in-Chief and
managed to get hinself pronmoted to the honourary rank of Lieutenant-
General during the course of the Great War, 1914-1919. | ndeed Sam
Hughes was so uni npressed with the Adjutant General and the
Quartermaster General that he appointed his own special agents to do
much of their work and he did not bother hol ding neetings of the

Mlitia Council after 1914. 14

Depart nent of National Defence

14. Although Canada's major war effort was mlitary, the creation
and mai nt enance of a Canadi an Expeditionary Force, a small Royal
Canadi an Navy had cone into being in 1910.%* Since Canadi an

del egates to I nperial Conferences had heretofore insisted that the
tiny fisheries protective vessels could be considered a naval

nucl eus, it was probably natural that the new Departnent of the Nava
Service should include several branches taken from the continuing
Department of Marine and Fisheries. The Mnister of Marine and

Fi sheries was given the Naval Service Portfolio, but each departnent

had its own deputy mnister. The appointnment of Director of the
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Naval Service went to Rear-Admral C E. Kingsmll, a Canadi an who had
recently retired fromthe Royal Navy and found enploynment with the
Departnent of Marine and Fisheries.® Failure of the Royal Canadi an
Navy to grow nust be blanmed on circunstances, rather than its
founders. Several air forces had a short existence but the Canadi ans
who actually fought en eneny in the air were nmenbers of the Royal

Fl yi ng Corps, Royal Naval Air Service or Royal Air Force. In June
1919 the Canadi an Governnment established a seven-man Air Board to
control civil and comrercial flying and to co-operate with the
Mlitia and Naval Service Departnents "on all questions relating to
the air defence of Canada".!” On 18 February 1920 the Gover nnent

aut hori zed a Canadi an Air Force on a non-permanent basis to give
refresher training to wartinme flyers.'® The C. A F. reported to the
Air Board through its own Inspector General, Air Vice-Marshal Sir

W I | oughby G. Gwatkin, * who had been wartinme Chief of the Genera
Staff in OGtawa as well as being a career Mjor-General in the

British Arny.

15. During these nonths the appointnment of C.G S. had been vacant
so that the commander of the Canadi an Corps, General Sir Arthur
Currie, mght serve as Inspector General of MIlitia and Chief
Mlitary Counsellor. Shortly before his return to civilian [ife on

17 August 1920, Currie suggested to both the Prime Mnister and the
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M nster of Mlitia and Defence that a single Mnistry of Defence
shoul d be created to include "the Mlitia, the Air Services and the

Navy".?° The Deputy Mnister of MIlitia and Defence el aborat ed:

| think the tinme has conme that a Departnment of
Nat i onal Defence, enbracing the Naval Departnent, the Air
Force, the Royal North West Munted Police, and the
MIlitia Departnment, should be forned. By such
amal gamati on a strong and experienced man coul d save
between three and four mllion dollars a year by a
t horough re-organi zati on of the Departnments above
menti oned, by reducing (by amal gamati on and absorpti on)
the four different staffs now adm nistering these
different services - in reducing the Permanent Force and
Per manent Staff of the MIlitia Departnent - the Staff and
rank and file of the Air Force - and the Staff and ratings

of the Naval Departnent....

You can easily imgine what a difference in the
general adm nistrative Staff such an amal gamati on woul d
make - One Deputy Mnister for the whole - one Pay
Departnment - one Purchasing Departnment - one Quartermaster

General in charge of Demand and Supplies, etc. etc. The
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over head charges woul d thus be reduced to a m ni rum and
the fact that the Royal North West Mounted Police will be
adm ni stered by the same M nisterial Head woul d enable a
reduction in the Permanent Force by an equal nunber, and
enabl e the Governnent to deal with "Aid to the Civi
Powers in time of Emergency” with a conplete force under

one control .2t

On 19 Decenber 1921 the newy appointed Chief of the General Staff,

Maj or - General J.H MacBrien, wote along simlar lines. He added:

In both Peace and War-in Training and Fighting - the
Navy, Armnmy and Air Force are nutually dependent on one
another. This being the case, it is evident that sone
central Authority and Co-ordi nating Body should be forned
to direct the general allotnment of the resources of the
country between the various Services. Such a Central
Aut hority woul d prevent conpetition for personnel and
mat eri al, and avoid overl apping and waste. This very
necessary co-ordi nating Body can be supplied by the
organi zation of the Mnistry of Defence, which includes a

Def ence Council . 22
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The new Prime Mnister, WL. MacKenzie King, was sufficiently

i npressed - particularly by the prom se that great econom es would

result - to include the proposal for a single Defence Departnent in
t he Speech fromthe Throne on 9 March 1922. 23 In anticipation of

i npl ementation the two portfolios of MIlitia and Defence and of the
Naval Service were given to a single Mnister, Hon. Ceorge P.

G aham %4

16. Wdespread criticismfromall sides of the House of Conmons
caused Parlianent to delete the Royal Canadi an Mounted Police from
t he new Departnent of National Defence. Although the bill received
Royal Assent on 28 June 1922, the act did not conme into force until
January 1923.25 For sonme nonths, until sir Eugéne Fiset was retired
on nedi cal grounds, there were two Deputy Mnisters, and there were
ot her instances of "adm nistrative featherbedding”". Order in Counci
P.C. 1252 of 20 June 1922 had specified that there should be a

Def ence Council "in order to facilitate the co-ordination of the
several Departnents and Services concerned”. Undoubtedly the new
Department woul d have to be based on the framework of the fornmer
Departnent of MIlitia and Defence, which was by far the | argest, and
it rmust have seemed em nently sensible that its Chief of the General
Staff should becone the Chief of Staff for the new conbi ned

headquarters and I nspector General of the Mlitia, Navy and Air
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Force. His own General Staff Branch was headed by a Deputy Chief,
Hon. Bri gadi er-General A. G L. MNaughton, who was also Director of
Mlitary Training and Staff Duties (a Lieutenant-Colonel and a
tenporary Colonel). The admnistration and mai ntenance of a two-
destroyer Navy and a tiny Air Force of civilian and obsol escent
mlitary aircraft were added to the responsibilities of the Adjutant
General and Quarternmaster General. The appoi ntnment of

Mast er General of the Ordnance was suspended, supposedly for reasons
of econony, and his duties divided between the G S. and QMG
Branches. The Director of the Naval Service, Captain Walter Hose,
refused to accept subordination to Major-General MacBrien however,
and succeeded in continuing his responsibilities for the Royal
Canadi an Navy to a succession of nediocre Mnisters of National
Defence. This story is well told, and in detail, by Professor Janes

Eayrs in Volume | of In Defence of Canada, which is subtitled "From

the Great War to the Great Depression” (Toronto, 1964). Eayrs
suggests that Hose succeeded in foiling MacBrien because of the help
received fromthe continuing Deputy Mnister, M. G J. Desbarats, who
had earlier been Deputy M nister of the Naval Service. However, M.
Desbarats was the first Deputy Mnister to have a purely civilian
background and it is possible that he was sufficiently Machi aveli an
in outlook to practise successfully the Roman dictum of divide and

rule. In any event he did maintain the primcy of the Deputy
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M ni ster and cause the Heads of the MIlitary Branches to subnit
proposals to the Mnister through him Service integration was not
hel ped by the | ong drawn out controversy between MacBrien and Hose,
but the civilian Deputy Mnister succeeded in going his own way

unchal | enged.

17. This last statenent nay be verified sinply by outlining the
story of the several attenpts to alter the conposition and role of
t he Defence Council. After an initial shakedown period, nenbership
was as fol |l ows:

Presi dent

M ni ster of National Defence

Vi ce- Presi dent

Deputy M nister of National Defence

Menber s

Chi ef of Staff

Director of the Naval Service

Associ ate Menmbers

Adj ut ant Gener al

Quarternmaster General

19 Report No. 15



Director of the Royal Canadian Air Force

On 7 Novenmber 1925 the Chief of Staff proposed that the Adjutant
General and Quartermaster General should become nenbers of the

Def ence Council and that the Deputy Chief of the General Staff and

t he Judge Advocate General should becone Associ ate Menbers. Ten days
| ater the Deputy M nister advised the Adjutant General that the

M nister (EEM Macdonal d) did not want to nmake any change. M.
Macdonal d was still recuperating froma serious illness and Professor
Eayrs al so suggests that he had no interest in mlitary matters
anyway (p. 250), but it is quite evident fromthe correspondence on
the central registry file that the mlitary believed that Desbarats
was the obstructionist so they tried again on 4 Decenmber 1925.
According to Desbarats' scribbled note, a decision was postponed by
the Mnister on 6 January 1926. Another scribbled note dated 29 June
1926 nerely stated that the subm ssion had been returned fromthe
Mnister's offices. By this time Mjor-General J.H MacBrien had had
just about enough. Early in 1927 he resigned. On 4 May the
appoi nt mnent of Chief of Staff was abolished. On 1 June Mjjor-General
H. C. Thacker becane Chief of the General Staff as a stop-gap nmeasure.
Order in Council P.C. 372 of 27 March 1928 made the Director of the
Naval Service, Commodore Walter Hose, also Chief of the Naval

St af f. 26
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18. The first neeting of a Joint Staff Committee was held in
General Thacker's office on Thursday, 27 October, to discuss two
menor anda dealing with the defence of Canada.?” This Conmttee,
which nmet irregularly thereafter, was intended to act in an advisory
capacity on matters concerning the co-operation of Naval, Mlitary
and Air Services of Canada. The C.G S. acted as Chairman. The Chi ef
of the Naval Staff and the Director of Civil Governnment Air
Operations were nenbers. The Director of MIlitary Operations and
Intelligence served as Secretary. The Commi ssioner of the Royal
Canadi an Mounted Police was an associate nenber and was to attend
whenever matters of interest to himwere schedul ed for discussion.
The Director, R C. A F. shortly becane the Air Menber. Terns of

reference were pronul gat ed:

The Joint Staff Conmttee is established for the
pur pose of co-ordinating effort in pursuit of a common
policy and especially, to ensure the co-operation of the
Forces (Sea, Land and Air) in the event of war or other
enmergency. To that end the Joint Staff Commttee wll
advi se on questions relating to organi zati on,
adm ni stration, and conbi ned training, preparation for

def ence, procedure on nobilization, and on such other
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guestions as nay be referred to it by the Naval, Mlitia

or Air Services.?2s

19. The Signals Comruni cati on Sub-Comm ttee, which had suspended
operations in 1922, was revived with the earlier terns of reference
and held a first neeting on 14 February 1928. Commander H. B. Tayl or
(Director of Naval Intelligence) presided. Colonel C F. Ham Iton
(RCMP) was el ected secretary. The Acting Director of Signals

(Li eutenant - Col onel E. Forde), the R C A F. Staff Oficer
(I'ntelligence) and the Chief Inspector of Radio (Departnment of the

Interior) attended as nenbers. 2°

20. On 15 Novenber 1928 Ceneral Thacker suggested the formati on of

a Mlitia Board wherein the Adjutant General and the Quarternmaster
General m ght discuss purely mlitia problens with the Mnister and
the Deputy Mnister. The mlitary nenbers already met frequently as
a Mlitia Commttee (under the authority of King' s Regul ations and
Orders for the Canadian Mlitia (1926), Appendi x 6, paragraph 4),

but, when there should be strong differences of opinion, an unani nous
recommendati on could not be forwarded to the Mnister. |In Australi a,
according to Thacker, the Defence M nister presided over conpletely
separate naval, mlitary and air boards, while the Prime M nister

presi ded at neetings of the Defence Council.3 Wen Thacker's
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menor andum was di scussed by the Mlitia Comrmittee on 20 Decenber, the
menbers agreed that the Mnister should be asked to urge the Canadi an
Governnment to form a Cabi net Defence Committee, along the |ines of
the Commttee of Inperial Defence in Geat Britain and the Council of
Defence in Australia.3 \Watever may have been the views of the

M ni ster of National Defence, Hon. J.L. Ralston, the Prinme M nister
was not interested in mlitary matters. Nor did the Rt.

Hon. WL. Muckenzie King envisage any need for his government to
worry about defence. General Thacker retired at the end of the nobnth

and was succeeded by a youthful Mjor-General A G L. MNaughton.

21. GCeneral MNaughton was nerely Chief of the General Staff, but
his wi despread interests in tri-service matters and unquesti oned
ability caused himto work towards service integration with hinself
as Chief of Staff of a unified headquarters. There were nerely
singl e Medical and Pay Corps responsible to the Adjutant General and
single Arny Service Corps and Ordnance Corps simlarly responsible to
the Quartermaster General, although each of the three Services had
its own signals and instructional personnel and there were separate
naval and air sub-sections in such directorates as that of Mlitary

Operations and Intelligence.
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22. McNaughton's nenorandum of 22 January 1929 nerely suggested

that the conposition of the Defence Council was satisfactory until
such tinme as a Canadi an Governnent shoul d organi ze a "Defence

Comm ttee on lines simlar to that of the Commttee of | nperial

Def ence in London". The existing Defence Council in Otawa was
seldomrequired to neet and discuss adm nistrative problens of the
whol e Department, but there was a need for "frequent neetings between
t he Honourable the Mnister and the senior officers charged with the
adm ni stration of the Sea, Land and Air Forces respectively".
McNaught on suggested the creation of Naval, Mlitia and Air sub-

conm ttees of the Defence Council, each presided over by the

M nister, or in his absence, the Deputy Mnister. He suggested that
t he Adjutant General and the Quarternaster General be invited to
attend neetings of the Air sub-comm ttee when admnistrative matters
were to be discussed. Oherwise it would consist of the Mnister,
Deputy M nister, Chief of the General Staff and Director of the
R.C.A F. However, he deliberately omtted suggesting the conposition

of a Naval sub-comm ttee. 32

23. Action had to wait for the victory of the Conservative Party in

t he general election of 1930 and the appointnment of Hon. D. M

Sut herland as M nister of National Defence. The follow ng procedure
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was approved by M. Sutherland at a nmeeting of the Defence Council on

29 August 1930:

Questions of policy which affect only one particular
branch of the three Services to be considered by the
foll ow ng sub-comm ttees, and such other officers of the
Departnent as the Mnister may invite to attend when the
matters under consideration involve the subjects with
whi ch they are charged under the present organization of

t he Departnment:

Naval Sub-Conmmittee - Hon. the Mnister; Deputy M nister;

Chi ef of the Naval Staff.

Mlitia Sub-Committee - Hon. The M nister; Deputy

M nister; Chief of the General Staff; Adjutant General,

Quarternmaster General.

Air Sub-Conmittee - Hon. the Mnister; Deputy M nister;

Chi ef of the General Staff; Director of the R C. A F.

Al'l decisions reached by the Mnister were to be recorded in the

m nutes of the Defence Council by its secretary and conmmuni cated to
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all the nenbers. Although there was provision that the Adjutant
General and the Quartermaster General mght be invited to attend
nmeeti ngs of the Naval and Air Sub-Comm ttees, General MNaughton had
not been able to have them made full nenbers of the Defence

Counci | . 33

24. How and why General MNaughton becane a trusted advi ser of

Prime Mnister R B. Bennett is told in sone detail by Professor

Eayrs. MNaughton was neither a politician nor civil servant and his
official duties did not fully occupy him As the depressi on deepened
there was little to do mlitarily that was constructive and the
restricted staff spent its time deciding how fewer dollars should be
di sbursed. A mmjor stunbling block to change was renoved by the
retirement of M. G J. Desbarats as Deputy Mnister early in 1932.

He was succeeded as Deputy Mnister by a long time Mlitia officer

Li eut enant - Col onel L. F. LaFl eche.

25. By COctober 1932 McNaughton felt strongly enough entrenched to
recommend drastic changes in the organization of the Departnent of
Nati onal Defence. His draft Order in Council dated 24 Cctober
provided for a Chief of a Chief of Staff as the senior service
representative. The Chief of the Naval Staff would be downgraded to

Seni or Naval O ficer and the Director of the R C. A F. would be nore
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aptly described as Senior Air Oficer. Should the Chief of Staff
ever be a naval or flying officer, there should be a Chief of the
CGeneral Staff. The Adjutant General and the Quarternaster General
shoul d al so be full nmenbers of the Defence Council. The Deputy

M ni ster should no | onger be Vice-President of the Defence Council.
The Financi al Superintendent, newly added to the Departnment in 1931,

shoul d be a second civilian menber of the Defence Council .3

26. MNaughton argued that it was absurd for the heads of the Arned

Forces to have to present their advice to the Mnister on

prof essi onal matters through the Deputy Mnister. The Deputy M nster
shoul d function nmerely as an admnistrative officer: "civil control

of the armed forces which is essential nmust be exercised directly by
a menber of the Cabinet and not through a civil servant".

Appoi ntnment of a Chief of Staff would co-ordinate the naval, mlitia

and air services:

The situation in Canada is that we have a very | arge
Land Force; a small but growng Air Force; and a very
smal | Navy which is unlikely to expand into a H gh Seas

Fl eet .
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The Air Force has been closely related to the Mlitia
since its inception following the war, but the Navy,
begi nning in anot her Departnment of State and even after
its incorporation in the Departnment of National Defence in
1923, has remai ned substantially separate and its senior
of ficers have resisted co-ordination to the | oss of
efficiency in defence as a whol e and agai nst the dictates
of econony in admnistration. It is inportant that a
trend towards consolidation should be established,
particularly as the role of the Canadi an Navy in defence
is in intimte co-operation with the Land and Air Forces

and not as an independent force on the high seas.

McNaught on' s nmenorandum stressed that there should be co-ordination
only in the sphere of defence policy, there was no thought of having

a Chief of Staff get involved in technical naval and air duties.?

27. Be that as it may, MNaught's proposals were rejected in toto,
if only because neither the Deputy Mnister nor the Chief of the
Naval Staff were interested in a |esser status. A counter-attack

| aunched in 1934 by a new Chief of the Naval Staff, Captain P.W
Nel |l es, stressed that co-ordination nust be brought about by the

political Mnister or his civilian Deputy Mnister. Co-operation
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coul d be achi eved through neetings of the Defence Council or the
Joint Staff Committee. No action was taken.3 On 1 July 1935
McNaught was seconded to beconme President of the National Research

Council. He was succeeded as C.G S. by Mjor-General E.C. Ashton.

28. A few nonths |ater a general election brought into power a

Li beral Government headed by the Rt. Hon. WL. Mackenzie. Because of
the belligerent foreign policies being pursued by Japan, Italy and
Germany, the new Canadi an Government was forced to enbark on a nodest
rear manent progranmme. A nost inportant step forward, even if it did
not make nmuch of an inpression, was the establishment of a Cabinet
Def ence Commttee on 20 August 1936. The Prinme M nister was
Chairman. The M nisters of Justice, Finance, and National Defence
were nmenbers. The Committee could "call before it any official or
enpl oyee of the Governnent and any officer of the Naval, MIlitary or
Air Forces of Canada, whose duty it shall be to afford the Commttee
every assistance and all information in connection with any subject

in regard to which the Conmmttee nay desire to be informed". ¥

29. The new |l ook, for what it was worth, enphasized R C. A F
expansion. On 27 May 1936 the Senior Air Oficer, Air Vice-Mrshall
G M Croil, argued, in a letter addressed to the Deputy M nister

that, unless he were given full nmenbership in the Defence Council,
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R.C.A F. requirenents and views could not be submtted to the

M nister as "clearly and convincingly" as those of the Navy and
Mlitia. Rearmanent necessitated closer co-operation between the
Services and an "equal footing" as regards nenbership on the Defence
Council.®® Agreenent having been obtained, after initial but mld
opposition by the C.G S., Oder in Council P.C. 1742 of 17 July 1936

altered the conposition of the Defence Council to read as foll ows:

Pr esi dent

M ni ster of National Defence

Vi ce- Presi dent

Deputy M nister of National Defence

Menber s
Chi ef of the General Staff
Director of the Naval Service and Chief of the Naval Staff

Senior Air Oficer, R C A F.

Associ at e Menmbers

Adj ut ant Gener al
Quarternmaster General

Mast er General of the Ordnance
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Judge Advocate General

30. The Joint Staff Conmttee had already submtted a brief to the
M ni ster, Hon. lan MacKenzie, entitled "A Canadi an Organi zation for
the Higher Direction of National Defence". Largely the work of its
secretary, Lieutenant-Colonel MA Pope, it criticized the Defence
Council as being too large, unwieldy and mlitia based. |Its
recommendati on was to abolish Associ ate Menbership and nmake the
resulting Defence Council a truly consultative body in matters of
general policy. Purely professional advice would be tendered to the
M ni ster by the existing Joint Staff Commttee, which would be nore
appropriately nanmed "Chiefs of Staff Comm ttee" and given a full-tinme
secretary. Its detailed studies would be done by inter-service sub-
commttee. Heads of branches of each service should neet as the
Naval, Mlitia and Air Sub-Commttee, which had been approved in
principle as early as 29 August 1930, but not with the Mnister

and/ or Deputy Mnister in attendance. 3°

31. Croil had approved this subm ssion on the understanding that
action would be taken to establish the R C.A F. as a separate service
and of equal status to the Navy and Mlitia.* The Joint Staff

Comm ttee appears to have held 11 neetings in 1937 and 20 during

1938. The mlitary menbers of the Defence Council nmet 20 tines
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during 1937 and 50 tines during 1938.4 Only on 12 Decenber 1938 did
the Joint Staff Commttee finally agree that the title Senior Air
Officer should be changed to Chief of the Air Staff in order to
indicate the "conplete equality of status" between the heads of the
three Services. This was i mediately approved by the M nister of
Nati onal Defence.# On 7 January 1939 he approved the redesignation

of the Joint Staff Commttee as the Chiefs of Staff Commttee. 4

32. Fromtine to time small ad hoc committee consisting of officers
of the three services enployed in operational of officers of the
three services enmployed in operational planning had been formed to
advi se the Joint Staff Commttee on such matters as (1) mmintenance
of neutrality, (2) defence of Canada, (3) coast defence, (4) anti-
aircraft defence, (5) war roonms and (6) Hudson Bay.* On 8 March
1939 Col onel Pope suggested that this confusing hodge-podge be
replaced by a standing Joint Planning Sub-Committee of the Chiefs of
Staff Committee.* Action was taken within the nonth. Menbership
was to include the Director of Naval Intelligence and Pl ans, the
Director of MIlitary Operations and Intelligence and Pl ans, the
Director of MIlitary Operations and Intelligence and the Air Staff
O ficer. Oher officers m ght be co-opted as associ ate nenbers. 46

This was nerely a copy of existing British practice.
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33. So was the proliferation of interdepartnmental conmttees formed
in the spring of 1938 to prepare for the possibility of Canada
becoming involved in a major war. No publicity was given to the fact
that they were sub-commttees of the Cabinet Defence Commttee.

There was no proper secretariat, but Lieutenant-Colonel Pope was

sel ected by the several commttee chairnmen as "co-ordinating

secretary” and was nade a ex officio menber of each commttee. 4’

Second Worl d \War

34. When the tine of crisis canme in August 1939 the small and ill-
defined National Defence Headquarters was a collection of inpressive
sounding titles, but still predomnantly mlitia. The General Staff
Branch had Directors of MIlitary Training and Staff Duties, Mlitary
Operations and Intelligence, Signals, and Hi storical Section. The
Adj ut ant General had a Director of Organization and Personal
Services, a Director of Pay Services, a Director General of Medical
Services, and an O ficer in Charge of Records. The Quartermaster
CGeneral had Director of Engi neer Services and Supplies and Transport,
and an Officer Adm nistering, Canadian Arny Veterinary Corps. The
Master General of the Ordnance had Directors of Mechani zati on and
Artillery of Ordnance Services, and of Clothing, Equipnent and

Manuf acturi ng Establishnments.
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35. The Chief of the Naval Staff had a Deputy Chief and Directors
of Naval Intelligence (R N Officer), Personnel, Plans, Naval

Engi neering and Stores (civilian) and a Naval Secretary. Directors
of Operations and of Mercantile Myvenents were appointed for the

enmer gency.

36. The Chief of the Air Staff was assisted by either Senior Air
Staff Officers or Directors for each of Air Operations, Plans and
Organi zations; Air Staff Duties and Service Training; Air Personnel;
Air Personnel Training; Air Force Manning; Air Devel opnent; Wrks and
Bui | di ngs; Air Equi pment. There also were an Air Personnel Staff

O ficer and a Chief Aeronautical Engi neer.4

37. Expansion was fast and furious, especially during the sunmer of
1940, but apart fromthe creation of a single Canadi an Dental Corps
it was destined to create a conpletely self sufficient Navy, Arny and

Air Force.

38. This trend towards autonony had picked up inmpetus during the
course of a neeting of the Defence Council on 12 Septenber 1938, when
the C.G S. had conpl ai ned about having to approach the M nister

t hrough the Deputy M nster on purely service matters. 1In the event

of emergency such del ays could be costly. According to the m nutes
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of the neeting, the Deputy Mnister "concurred in the views of the
Chi ef of the General Staff as to nmenbers of Council having direct
access to the Mnister, provided the Deputy Mnister is kept fully
informed".4 On 8 Septenber 1939 the Deputy M nister went on sick

| eave and was replaced by two Associate Acting Deputy M nisters:

Li eut enant - Col onel H. S. DesRosiers for the MIlitia and Lieutenant-
Col onel K. S. MaclLachlan for the Naval and Air Services. On

adj ourning a neeting of the Defence Council on 14 Septenber, the

M nister said "that he wi shed the Menbers of Council to feel free to
cone to himat any tinme either at his office or in the Chateau
Laurier”. This invitation included Associate Menmbers. A third
Associ ate Acting Deputy Mnster, industrialist J.S. Duncan, was
appointed for Air on 11 April 1940. Hon. C G Power becane Associ ate
M ni ster of National Defence and M nister of National Defence for Air
on 23 May 1940. On 12 July 1940 Hon. Angus L. Macdonal d becane

M ni ster of National Defence for Naval Services. >

39. New nmen canme into what were virtually separate departnents,
located in different areas of Ottawa, in such increasing nunbers to
get on with the war in 1940 and managed to keep so busy that the
traditional mlitary-civilian struggle for control of defence matters
got mslaid. On 12 August 1940 a new and busy M nister of Nationa

Def ence, Hon. J.L. Ralston, agreed with his new Chief of the Genera
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Staff, Major-General H D.G Crerar, that it did not make good sense
to continue the Deputy Mnister as Vice President of the Defence
Council. Order in Council P.C. 4737 of 13 Septenber 1940 detail ed

menbership as foll ows:

Chai r man - The M nister of National Defence

Vice-Chairman - The Associate M nister of National Defence
The M nister of National Defence for Naval
Servi ces

The M nister of National Defence for Air

Menber s - The Chief of the Naval Staff
The Chief of the General Staff
The Chief of the Air Staff
The Associ ate Acting Deputy M nister (Naval
Servi ce)
The Associ ate Acting Deputy Mnister (MIlitia
Servi ce)
The Associ ate Acting Deputy Mnister (Air

Servi ce)

Secretary - To be appointed by the Mnister
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Subsequent changes were made to refl ect changes in personnel and
titles of the civilian nmenbers: after 1 Septenber 1942, for exanple
there were two Deputy Mnisters (Army) and one for each of Navy and
Air. None of the Assistant Deputy M nisters appointed to share the
i ncreasing adm nistrative and financial burdens of each wartine
department acquired nmenmbership. The cunbersome Defence Council net

even |less frequently as tinme passed. !

40. During the critical nmonths of 1940 separate Navy, Arny and Air
Councils, simlar in scope to those first recomended in 1930, cane
into being. Order in Council P.C. 2665 of 20 June 1940 created an
Air Council to "deal with matters relating exclusively to the Air
Service...to this extent only would be charged with duties vested in
t he Defence Council by Order in Council P.C. 1252 of 20th June,
1922". The M nister should be President and the Deputy M nister
(Air) should be Vice-President. Menbers were to be:

Chief of the Air Staff

Air Menber for Aeronautical Engineering and Supply

Air Menber for Air Staff

Air Member for Organization and Training

Air Menmber for Personnel
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The Order in Council specified that "upon the term nation of the
office of Mnister of National Defence for Air, the said Air Council
shal | be dissolved". |Its conmposition was altered on occasion to
reflect changes in the organization of Air Force Headquarters, but an
attempt in 1942 to reconstitute it on permanent lines simlar to that
in Great Britain was abandoned on 24 Decenber because of | ega

technicalities.”

41. A simlar Arnmy Committee, intended to nmeet at | east bi-weekly,
was aut horized by Order in Council P.C. 4737 of 13 Septenmber 1940.

On 18 October 1940 the Hon. J.L. Ralston agreed that Army Counci
woul d be a nore appropriate name. He was President, but there was no
Vi ce-President. Menbership include the Chief of the General Staff,
Adj ut ant General, Quartermaster General of the Ordnance and the
Associ ate Acting Deputy Mnister of National Defence (Mlitia
Service). In practice, however, the Army Council was little used,
because successive Mnisters preferred to discuss matters at norning
nmeetings with the heads of the mlitary branches. The latter

continued to neet informally by thenselves as a Mlitary Menbers

Al t hough such a change would allow the Chief of the Air Staff and
the council to issue orders and regulations, thus releasing the

M nister frommuch routine work, it would have resulted in extensi
changes to Kings Requlations for the Royal Air Force. The Air
Counci|l discussed the proposal on 21 Dec 42 and shelved it because
of "constitutional difficulties".>?
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Committee. The Vice Chief of the General Staff, an appoi ntnment
created in 1941 to |l essen the work | oad of the C. G S., attended both
t hese types of neeting but was not nade a nenber of the Arny

Counci | . 58

42. A simlar Naval Council net for the first time on 19 Septenber
1940. It consisted of the Mnister, Deputy Mnister, Chief of the
Naval Staff, Deputy Chief of the Naval Staff, Director of Naval
Intelligence and the Director of Naval Plans (secretary). By March
1941 it was neeting once a week. In February 1942 it was repl aced by
a Naval Board, intended to advise the Mnister on purely naval
matters. Al though not a nenber, the Mnister attended many of
nmeetings. Menbership included the Chief of the Naval Staff, Vice

Chi ef of the Naval Staff, Chief of Naval Personnel, Chief of Naval
Equi pment and Supply, Chief of Naval Engi neering and Construction,
and the Deputy Mnister. Originally it met as often as tw ce a week.
After April 1943 it net |less than once a week, because it decided not
to discuss adm nistrative trivia. During February 1944 a Deputy

M nister's Advisory Commttee was established to screen itens placed
on the Board's agenda. The Chief of the Naval Staff was not a nenber
of this Commttee, but the other menbers of the Board were. This
Advi sory Committee gradually took over the work of the Naval Board,

whi ch held no nmeetings from 30 October 1944 to 11 February 1945, 5
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43. The work of getting on with the war, as far as the average
citizen was concerned, was acconplished by the Cabi net War Comm ttee,
whi ch net at | east once a week in the East Bl ock and whose deci sions
were nerely ratified by the Governnment. The three Mnisters of

Nati onal Defence were nenmbers and the Chiefs of Staff were generally
in attendance. Prelimnary work was done earlier by the Chiefs of
Staff Committee, where it had been discussed by the Service and
political heads, w thout any help fromthe Deputy Mnisters who were
effectively relegated to the role of adm nistrative "pen pushers”
whil e the unifornmed chiefs had beconme truly "big wheels". In other
words, there had been a tremendous, if unconscious, shift in the

civilian-mlitary struggle for control of Canada's defence machi nery.

44. This report was the | ast done by Doctor R Mackay Hitsman
before his retirenment in 1967. |1t was found anong his papers after
Dr. Hitsman's death, and annotated by WO. P.R Marshall, who had

assisted in the preparation of the report.

S.F. Wse
Di rector

Directorate of History
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