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Abstract

Established in 1950 as an element of Canada’s Cold War rearmament, Defence
Construction (1951) Limited, or DCL, was created as an agency to tender and supervise
construction contracts for the Department of National Defence, a function it fulfills to this
day. Such use of a Crown corporation was characte;istic of Minister of Defence
Production C.D. Howe and his often expedient and pragmatic approach to meeting policy .
objectives. In its first fifteen years, DCL helped make possible the construction of $1.5
billion in defence infrastructure, including three major radar lines, two in northern
Canada. The corporation also played a role in helping the Canadian government
implement civilian projects at home and abroad. Using an extensive collection of
corporate and related government records at the agency itself, at Library and Archives
Canada, and at the Department of National Defence’s Directorate of History and
Heritage, this dissertation examines the corporation’s history as an effective and flexible
instrument of government policy. Adjunct to this function, bCL helped represent the
interests of the Canadian construction industry in the provision of Cold War
infrastructure. By the end of the 1950s, the corporation, working in conjunction with
other government agencies, had managed to ensure that American and joint Canadian-
American defence projects built in Canada would use Canadian construction firms
drawing on Canadian suppliers. This dissertation also encompasses and examines themes
related to Canada’s northern Cold War from 1950-65. National defence, sovereignty,
economic development, the expansion of Ottawa’s influence and control over northern
Canada, and relations with the United States all played a role in shaping the environment

in which DCL operated, and were in turn influenced by events and projects that DCL had
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arole in shaping. An examination of the history of DCL between 1950 and 1965,
therefore, also provides a useful prism for examining these issues. Aside from these
issues, the corporation’s history is also an revealing case study of a Crown corporation
and its utility as an instrument of government policy; in many respects DCL served as

Ottawa’s “Cold War handyman.”
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Introduction:
Defence Construction (1951) Limited and Military Infrastructure in Canada,
1941-1965 :

In the 1950s, Canada asserted itself as it never had before in peaéeﬁme. After its
post-war doldrums, the Canadian military was sparked into an unprecedented peacetime
buildup of personnel, equipment, and installations. Cold War tensions that had been
building since the end of the Second World War were brought to a head by the outbreak
of war in Korea. In this explicitly ideological conflict, the perceived menace was the
Soviet Union and the People’s Republic of China. Canada had responded to the emerging
Cold War by embracing collective security — through the United Nations and the North
Atlantic Treaty Organization — and to the Korean War by building up its military forces.
The war moved the Canadian government from a policy of restrained military
expenditure and carefully-prescribed commitments to levels of peacetime expenditures
that have remained unmatched to this day.' Personnel strengths and equipment
allocations were substantially expanded. On the ground, Canada’s military landscape was
changéd dramatically. The country became dotted with a myriad of facilitie; designed to
sustain warfare in a technological age, ranging from the more traditional army bases,
naval dockyards, and airfields, to the newer structures of modern warfare, including the
familiar Cold War icon of the radar station with its large white radomes looming over the
surrounding landscape. One company, a Crown corporation — Defence Construction

(1951) Limited — above all others was the prime instrument in facilitating the building of

! David J. Bercuson, “Canada, NATO, and Rearmament, 1950-1954: Why Canada Made a Difference (But
not for Very Long),” in Making a Difference? Canada's Foreign Policy in a Changing World Order, John
English and Norman Hillmer, eds., (Toronto: Lester Publishing, 1992), 103-105.
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new military infrastructure in Canada.? DCL was hardly the first iteration of the Crown
corporation as a manifestation of public purpose in fields often associated with private
enterprise. Indeed, the Crown had made its entrepreneurial purpose known as early as the
canal era of the mid 19™ century and as recently as the birth of radio broadcasting‘ in
Canada. But DCL was the first Cold War incarnation of his distinctive Canadian means
of achieving a public end through a mechanism that in key ways resembled a private
enterprise. This dissertation, which is derived and considerably expanded from earlier
work on an anniversary history of DCL,? will seek to explain the role of Defence
Construction (1951) .Limited in the provision of defence infrastructure for Canada’s Cold
War between 1950 and 1965 and how, by helping to provide this infrastructure as well as
providing related services to Ottawa politicians and policy-makers, the corporation
became an effective instrument of government pol.icy.4

The creation of Defence Construction Limited and its immediate successor,
Defence Construction (1951) Limited (DCL) was, as noted above, a direct result of
postwar events and the Canadian government’s reaction to them. The conflict in Korea
ereated a sense of urgency that placed a premium on the means by which Canada would
arm itself in the Cold War. These requirements were extensive, and a separate federal

department was created to oversee the boom. Headquartered in Ottawa, with personnel

? Infrastructure, 2 1951 memorandum to the Cabinet Defence Committee explained, was 2 term “used to
define the static items of capital expenditure which are required to provide the material backing for
operational plans necessary to enable the higher command to function and the various forces to operate
with efficiency.” “Military Definition of the term “Infrastructure,” Appendix “A” to Cabinet Document D-
287, Memorandum to Cabinet Defence Committee, “Financing of Airfield Infrastructure,” 12 June 1951,
Library and Archives Canada (hereafter “LAC™), RG2, vol. 2751, file “Cabinet Defence Committee
Documents, vol. X, .

* The earlier, 160-page, work has the tentative title of Fifty Years and More: Defence Construction (1951)
Limited, 1951-2003, and has not yet been published.
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distributed across Canada and abroad, the Department of Defence Production (DDP),
assumed many of the powers of the wartime Department of Munitions and Supply,
although as events unfolded its freedom of action was far more restricted than its
predecessor’s.’ Not surprisingly, the department was made the responsibility of long-time
cabinet minister Clarence Decatur Howe, who had been Minister of Munitions and

| Supply, and subsequently Minister- of Reconstruction and Trade and Commerce.® “C.D.”
was a prototypical “multi-tasker” and his instincts were pragmatic in the ideological
sense. The end justified the means whether the instrument wore the glove of the state or
private enterprise. Howe thus turned to éne of his favourite solutions for such situations —
the Crown corporation — to meet the Cold War challenge of girding the Shield of
Achilles. While the new department assumed responsibility for a number of existing
Crown corporations to help fulfill its objectives, the task of providing new infrastructure
on a crash basis as part of Canada’s rearmament programme led him to create yet another
— Defence Construction Limited.”

Experience in creating a coast-to-coast airline and in arming the nation to fight the
Second World War had given Howe a keen sense of industrial, organizational, and
financial expediency. Due to the pressure of work and the limited time available he
reactivated the dormant Wartime Housing Limited, renamed it “Defence Construction

Limited” (DCL), and put it to work in conjunction with the Central Mortgage and

* For 2 number of reasons, DCL’s activities as part of Canada’s military commitments to NATO in Europe
will not be examined to any significant extent in this dissertation; foremost among these is the destruction
of all relevant DCL files on work in France.

3 Bothwell and Kilbourn, C.D. Howe: A Biography, (Toronto: McClelland and Stewart, 1979), 255-258.

€ As the war drew to a close, Howe also became Minister of Reconstruction, later Minister of
Reconstruction and Supply. Since 1948, he had also served as Minister of Trade and Commerce. Ibid., 184-
186; Public Archives of Canada, Guide to Canadian Ministries Since Confederation, July 1, 1967 — April 1,
1973, (Ottawa: Information Canada, 1974), 209.
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Housing Corporation as the tendering and supervisory authority for the Department of
National Defence’s burgeoning construction requirements.® By May of 1951, DCL had
been recast as Defence Construction (1951) Limited, and embarked on what would prove
to be the busiest years of its corporate existence.’

The defence infrastructure requirements to be met through DCL were substantial.
Between the 1951 and 1955 fiscal years, for instance, the corporation hﬁndled some forty
per cent of the federal government’s cénstmction expenditures other than those for
housing.'® At the end of its first fifteen operational years on 31 March 1965, DCL had
administered contracts worth some $1.5 billion and had also been involved in significant
civilian undertakings, including major foreign aid projects, the Northern Ontario Pipeline,

and Expo 67. In what was perhaps its most substantial and visible achievement, however,

? The Department of Defence Production assumed responsibility for 2 number of existing Crown
corporations, including the Canadian Commercial Corporation and Canadian Arsenals Limited.

® In the first few years after the war, defence construction was carried out by the Canadian Commercial
Corporation (CCC), but it was felt that it would take too long to build up the organization. After 1950,
defence construction had to be carried out by the CCC or a limited number of other organizations because
the Defence Production Act limited the Minister to selecting a company covered by the Government
Companties Operation Act. This description fit Wartime Housing Limited and the corporation’s charter,
which would also apply to Defence Construction Limited, permitted it to employ a corporation to manage
part or all of its affairs, thus aliowing CMHC to act as an operating and financial agent for DCL during the
latter’s early years. C.A. Ashley and R.G.H. Smails, Canadian Crown Corporations: Some Aspects of their
Administration and Control, (Toronto: Macmillan, 1965), 116-119; K.J. Holmes, The History of the
Canadian Military Engineers, Vol. III, (Toronto, ON: Military Engineering Institute of Canada, 1997), 42-
43; Canada, House of Commons, Debates, 8 February 1951, 180; Memo, H.C. Linkletter to D.B. Mansur,
“Re: The Defence Supplies Act,” 3 November 1950; Memo, H.C. Linkletter to D.B. Mansur, “Re:
Construction Defence Projects,” 4 November 1950, DCC in-house file 011-2, “Historical Information™. On
the history of Wartime Housing Limited, see, amongst others, J. de N. Kennedy, History of the Department
of Munitions and Supply: Canada in the Second World War Volume 1, (Ottawa: King’s Printer, 1950), 480-
489; Jill Wade, “Wartime Housing Limited, 1941-1947: Canadian Housing Policy at the Crossroads,”
Urban History Review, 15:1 (June 1986): 41-59.

? The addition of “(1951)” was required because two charters could not be issued for the same company
name. Memo, H.C. Linkletter, General Counsel, CMHC, to R.G. Johnson, “Re-Incorporation of DCL,” 21
April 1951, Defence Construction Canada (hereafter referred to as DCC) in-house file 011-2, “Historical
Information”. For a summary of these functions, see the corporation’s annual reports through the years; for
instance, Defence Construction (1951) Limited, Annual Report, 1958-59, 5.

10 Royal Bank of Canada, The Canadian Construction Industry, (Ottawa: Royal Commission on Canada’s
Economic Prospects, 1956), 7. )
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DCL had been involved in the construction of vital infrastructure for continental defence,

including three major radar lines that stretched across Canada."!

Graph 1 _
Expenditures on DCL Contracts, 1950-1965, in § Millions
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The years from 1950 to 1965 paradoxically encompassed some of the busiest and
quietest in DCL’s history. Following a peak in the 1957-58 fiscal year, the volume of
work put in place through the corporation would sharply decline due to changes in the
perception of the military threat to North America and to the resultant retrenchment in
military expenditures on continental defence.? Furthermore, with the initial spurt of Cold
War building over, the mid-1960s brought a number of challenges and changes for the
bureaucratic envirbnment in which Defence Construction operated, including the 1959

Heeney Report on Civil Service reform and the examinations and the 1962-63

Y DCL, Annual Report, 1964-65, 1.

12 Bercuson; “Canada, NATO, and Rearmament,” 119-120; B. Bruce-Briggs, The Shield of Faith: A
Chronicle of Strategic Defenses from Zeppelins to Star Wars, (New York: Simon and Schuster, 1988), 101-
104; 134-141. American expenditures on continental defence, for instance, would peak in the 1958 fiscal
year. Ibid,, 137.
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conclusions of the Glassco Commission."* By 1965 ministerial responsibility for DCL
had been transferred from the Minister of Defence Production to the Minister of National
Defence. DCL’s major client, the Department of National Defence, also experienced
significant change in the mid-1960s as it underwent integration and unification. This led
in turn to a Memorandum of Understanding, which redefined the relétionship between the
two organizations and formed a basis for DCL’s next two decades of operation.
Throughout the peaks and valleys of the entire period, DCL none the less remained a
versatile tool in Ottawa’s hands.

Defence Construction’s relationships, however, extended beyond‘the bureaucratic
milieu of the federal government. From its outset, although it acted on behalf of the
newly-created Department of Defence Production and its domineering minister, C.D.
Howe, DCL also had a close relationship with the nation’s construction industry, one of
the key primers of the post-war construction industry. R.G. Johnson, the General
Manager of the Canadian Construction Association, was placed on loan to DCL in 1950,
while many of DCL’s other senior personnel had come from the construction industry
and related organizations.'® This relationship with the construction industry extended to
actions which suggest that the state in the guise of DCL was often acting on behalf of the
private secfor. In the 1950s and 1960s, for instance, DCL and other government
organizations were directly involved in negotiations that guaranteed equal or preferential

treatment for Canadian contractors bidding on American and joint Canadian-American

13 Canada, Civil Service Commission, Personnel Administration in the Public Service: A Review of Civil
Service Legislation, (Ottawa: Queen’s Printer, 1959); Canada, Royal Commission on Government
Organization, Report, 5 vols., (Ottawa: Queen’s Printer, 1962-63).

1 Sources included the Foundation Company of Canada, the Ontario Hydro-Electric Commission, Abitibi
Pulp and Paper, Dominion Bridge Ltd., Dominion Structural Steel Ltd., Warnock-Hersey Ltd., Angus
Robertson Ltd., Fraser-Brace Ltd., and the Canadian Construction Association. Ben Dworkin, “Ottawa
Today: DCL’s important roles,” Daily Commercial News and Building Record, 16 March 1965.
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defence projects. Viewed from this perspective, the history of DCL in the 1950s and early
1960s seems to furnish a striking example of the use of military expenditures as a form of
Keynesian pump-priming by the state and points to the emergence of a growing
understanding and cooperation between the Canadian government, its agencies, and the
Canadian construction industry in the provision of military infrastructure in Canada. The
symbiotic existence of DCL — hatched by Ottawa and accepted by Bay Street — thus
suggest an ideological pliability in Canada’s national security bureaucracy through what
have been called “the Howe Years.”

Despite the significance of these events outlined above and the corporation that
helped make them possible, historians have largely shunned the empirical study of
Canada’s Crown corporations, with the exception of a handful of prima donna
organizations like Eldorado Nuclear. The recent publication of Matthew Bellamy’s
Profiting the Crown has, however, heléed redress the lacuna in this field.”® Depressingly
little has been written about Defence Construction Limited itself, possibly because of the
corporation’s low visibility in comparison with the other actors involved in its major
projects. A number of books and articles discuss DCL’s corporate ancestor, Wartime
Housing Limited, but all of their discussions of WHL’s history seem to end around 1947
without discussing the ultimate fate of the comp‘a.riy.16 Strikingly, DCL does not feature

in the standard biography of its primary creator, C.D. Howe.'” A detailed history of

'S Robert Bothwell, Eldorado: Canada’s National Uranium Company, (Toronto: University of Toronto
Press, 1984); Matthew J. Bellamy, Profiting the Crown: Canada's Polymer Corporation, 1942-1990,
(Montreal: McGill-Queen’s University Press, 2005). _

6 Jill Wade, “Wartime Housing Limited, 1941-1947: Canadian Housing Policy at the Crossroads,” (M.A.
thesis, University of British Columbia, 1984); Wade, “Wartime Housing Limited, 1941-1947" (article), 41-
59; John Bacher, “Too Good to Last: The Social Service Innovations of Wartime Housing,” Women and
Environments 10:2 (1988): 10-13; Annmarie Adams and Pieter Sijpkes, “Wartime Housing and
Architectural Change, 1942-1992,” Canadian Folklore Canadien 17:2 (1995): 13-30.

"7 Bothwell and Kilbourn, C.D. Howe.
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Defence Construction (1951) Limited therefore remains to be written. Such a study
should address issues related to Crown corporations, the Canadian constructiqn indﬁstry,
Canadian defence policy, and also touch on issues of Canadian development and
sovereignty. A strategically impbrtant Crown corporation such as DCL ought therefore to
act as a prism for a number of crucial themes of Canadian policy-making. On the level of
high polic;,y, it should cast light on the often-debated issue of whether Canada has
developed a special knack for managing a “mixed” f:conomy; More closely, DCL’s
history will enhance understanding of Canada’s greatest spurt of peacetime military
activity.

This dissertation will therefore focus on DCL and major defence projects of the
1950s and early 1960s in Canada for a number of reasons. The first is that these activities
are generally more completely documented than its overseas operations.'® The second is
that these were prominent Cold War projects, subject to crucial and ongoing negotiations
with and intervention by C.D. Howe, DCL management, Canadian and American
politicians and bureaucrats, and the construction industry. The third compelling reason is
that such a study can be projected onto’the broader screen of Cold War historiography,
benefiting from works examining how these projects came to be, particularly since there

is ongoing historiographical debate in this area.’® Recent work on the history of the Cold

' DCL’s civilian overseas operations (in the period under consideration, primarily the Colombo Plan) have
also been difficult to reconstruct; while some documentation of these activities survives, and a considerable
amount of material related to the Colombo Plan exists, it appears that no general history of the Plan has
ever been written. One of the few works on Canadian involvement is Jacqueline T. Shaw, ““Grudging
Gifts”: Canada, the Colombo Plan and the Formation of an Aid Policy,” (M.A. thesis, Carleton University,
1992), which examines the decision-making process that led to Canada’s involvement with the Plan. See
also Keith Spicer, “External Aid in Canada’s Foreign Policy,” (Ph.D. dissertation, University of Toronto,
1962); David R. Morrison, Aid and Ebb Tide: A History of CIDA and Canadian Development Assistance,
(Waterloo, ON: Wilfrid Laurier University Press, 1998), 27-56.

1 Over the past two decades there has been a spate of works in this field. Among the earliest is Joseph
Jockel’s No Bourdaries Upstairs: Canada, the United States, and the Origins of North American Air
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War can also provide useful background and insights, especially since former Soviet
records are now more readily available and Russian and other historians are now better
able to examine and discuss the Soviet experience and actions in péstwar years® Asa
result, this dissertation must necessarily place itself within a number of well-established
historiographic fields. The history of Crown corporations and business in Canada is an
obvious starting point. Historians and conteniporary observers have long debated, often
hotly, the efficacy of involving the Crown in matters usually reserved or private sector
initiative. Are “Crowns” invariably “investments in failure” or do they equip Canada with
a nimble means of offsetting its intrinsic weakness of capital and geography? Similarly,
the history of construction in Canada, and of postwar defence policy and the Cold War
are also relevant. Finally, some related historiographical issues involving economic
development, particularly of high-technology industries involved with military work,
Canadian sovereignty, and the northern expansion of the Canadian government’s policies
and activities can be tested against DCL’s evolution in the 1950s.

While locating itself in these historiographical fields, this dissertation will cover
the formation and early years of a Canadian Crown corporation, Defence Construction
(1951) Limited, which played an important role in the construction of military

infrastructure in Canada between 1950 and 1965. Three themes will feature prominently

Defence, 1945-1958, (Vancouver: University of British Columbia Press, 1987). More recently, there are
sections of Ann Denholm Crosby’s Dilemmas in Defence Decision-Making: Constructing Canada'’s Role in
NORAD, 1958-96, (New York: St. Martin’s Press, 1998), and Andrew Richter’s Avoiding Armageddon:
Canadian Military Strategy and Nuclear Weapons, 1950-63, (Vancouver: UBC Press, 2002) that discuss
these issues. The contentious issue of nuclear weapons in Canadian air defence is discussed in Richter, op.
cit., and in sections of John Clearwater, Canadian Nuclear Weapons: The Untold Story of Canada’s Cold
War Arsenal, (Toronto: Dundurn, 1997). For an American-oriented discussion of the development of air
defence policy and its implementation, see Kenneth Schaffel, The Emerging Shield: The Air Force and the
Evolution of Continental Air Defense, 1945-1960, (Washington: Air Force History Support Office, 1991).
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10

in this work: the rationale for DCL’s creation and continued existence; DCL’s role in
Canada’s relations with the United States and the defence projects that resulted from
them; and relationships between the government and the private sector, particularly the
role played by DCL in faéilitating these relationships and furthering the interests of the
Canadian construction industry. The dissertation will examine how the federal

~ government used a Crown corporation to implement public policy 6ver time, aﬁd how
that same corporation related to the Canadian construction industry. This study therefore
aims to bridge an historiographical gﬁp, or actually several such gaps. It seeks to
delineate the relationship between Crown corporations and Canadian business at large
and the construction industry more narrowly, as well as the making of defence policy,
and the issues of economic development, sovereignty, and the northern expansion of
Canadian government policies and activities. All too often, the role of DCL has slipped
“under the radar.” This dissertation seeks to give this crucial Crown corporation its just
historiographical due.

The 1950-65 time frame was chosen in part because of limitations on the size of
the dissertation and the availability of research materials and in part because it parallels
the high noon of Cold War preparation in Canada. It thus covers a period when a
tremendous amount of work was carried out through DCL. By 1965, although over $1.5
billion in work had been put in place, the volume of work handled by the corporation had
fallen dramatically from its last peak in 1956-57, as had its employee strength.?' This

decline was attributable to a number of factors. The emergence of the intercontinental

 See, for example, Steve Zaloga, Target America: The Soviet Union and the Strategic Arms Race, 1945-
1964, (Novato, CA: Presidio Press, 1993); Zaloga, The Kremlin’s Nuclear Sword: The Rise and Fall of
Russia’s Strategic Nuclear Forces, 1945-2000, (Waskington, DC: Smithsonian Institution Press, 2002).
2 DCL, Annual Report, 1964-65, 1. ’
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ballistic missile as a new threat supplanting tﬁe long-range bomber brought an end to the
construction of major air defence systems in North America. The ambitious schemes for

“other military installations in Canada prompted by the Korean War, which had produced
such massive projects as the construction of Camp Gagetown in New anéwick, had

" been completed by the end of the 1950s. With these military requirements met, and the
threat of the Cold War shifting in new directions, no comparable new projects were
foreseeable. The Canadian defence budget, which had spiked after the outbreak of the
Korean War, had also been steadily declining since 1954. The interaction of these and
other factors meant that expenditures on new defence infrastructure had by the early
1960s reached a low point and would not nse again until the mid-1970s.” DCL none the
less survived and found new applications favoured by its Ottawa masters.

The 1965 cutoff date also coincides with a number of significant changes both to
the bureaucratic environment in which DCL operated and to the corporation itself.
Beginning in the late 1950s, a series of re-evaluations of government organization and
operations culminated in a transfer of ministerial responsibility for DCL from the
Minister of Defence Production to the Minister of National Defence, to the integration
and ultimately to the unification of the Canadian military, and to the 1965 establishment

~ of a Memorandum of Understanding between DCL and DND. The provisions that had
governed Defence Construction’s first fifteen years were replaced by arrangements that
would endure for the next two decades. At the same time, the corporation experienced ’a
substantial turnover in personnel; in addition to those who had been let go as the volume

of work decreased, a number of senior managers, including DCL’s first president, R.G.

Z Bercuson, “Canada, NATO, and Rearmament,” 199-120.
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Johnson, had left the organization by the middle of the 1960s. 1965, therefore, marked a
significant turning point in the corporation’s history.

As with any historical study, the examination of these fifteen years must be -
carried out through the imposition of artificial constructs. The first involves filtering and
selective presentation: a great number of smaller projects undertaken through DCL have
been omitted in the interests of both clarity and length, especially when points and issues
that might be raised in exainining them have already been discussed. Other small
undertakings, and even elements of larger programmes, have been accorded only limited
attention due both to continuing secrecy and to ongoing delays in the Access to
Information process at Library and Archives Canada.” The most signiﬁcant exclusion,
however, is the corporation’s role in the provision of defence infrastructure for the
Canadian military stationed in Europe as part of the country’s NATO commitments,
which for a number of reasons, including the destruction of DCL records, will not be
discussed in this dissertation.”* The second construct used in this dissertation is the
method of its division into chapters. While many of the projects discussed in this
dissertation co-existed, any effort to reproduce this simultaneity would likely prove

confusing. In discussing these years, the dissertation is broken down by major projects

% There is a difference between these two points; some documents, such as the records of PYBD
discussions from after 1950, are currently closed and will in all likelthood remain closed for the foreseeable
future due to the need to obtain permission from both Canada and the United States to declassify these
records. Other documents might well be opened to the public, but must first undergo review under LAC’s
ATIP policy.

2 First, and perhaps most importantly, the relevant DCL records held by the corporation’s European branch
were destroyed in the 1970s following the relocation of bases from France to Germany. Second, the
political and bureaucratic environment in which these installations were built was substantially different.
While worthwhile observations and conclusions can be drawn from Canadian experience in this field - it is
particularly interesting, for instance, to see how Canadian authorities handled being the military that
wanted to build bases in another country, rather than being on the receiving end — the experience was
substantially different and heavily constrained by NATO infrastructure policies and negotiations. Finally,
any examination of NATO projects relying on archival documentation must also encounter significant

-
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presented in roughly chronological order in order to provide a more straightforward
organization and discussion. This is not to imply that the chapters will stand in isolation;
the ex@naﬁon of the late 1950s downturn in the corporation’s volume of work
discussed in chapters seven and eight, for instance, is directly linked to the wrapping up
of projects discussed in chapters two and four. When required, such simultaneity will be
aclcnowiedged and invoked. |

The antecedents and origins of Defence Construction Limited, as well as its early
organizational history, are discussed in Chapter One, while the corporation’s role in
providing defence infrastructure for the Canadian military as part of the Korean War
rearmament is examined in Chapter Two. The Mid-Canada Line is discussed in Chapter
Three, and the Distant Early Warning Line in Chapter Four. Defence Construction’s role
in the building of refuelling bases for the United States Air Force’s Strategic Air
Command is e\.'aluated in Chapter Five, along with the changing perceptions of the Soviet
threat to North America that would have such profound effects on DCL’s role in
continental defence and the consequences of Diefenbaker’s “Northern Vision” for the
town of Frobisher Bay. Chapter Six examines DCL’s participation in the last of the major
air defence programmes built in Canada during the early Cold War, as well as its
involvement in the joint Canadian-American reactions to the advent of the ballistic
missile and the building of emergency government headquarters, including the highly
publicized “Diefenbunker”. ﬁe civilian government projects that drew on DCL’s
services between 1952 and 1965 are discussed in Chapter Seven, along with the

substantial changes to the corporation and its bureaucratic environment that occurred in

obstacles to access due to its multinational nature, presenting yet further complications to the researcher.
These NATO projects are interesting in a number of respects, however, and would merit further study.
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the late 1950s and early to mid-1960s. Thus, the chapters convey the impression of DCL
as a “jack of many trades” during fifteen years fraught with Cold War tension.
While addressing broad historiographical fields that include Crown corporations
and Canadian business at large, the Canadian construction industry, Canadian defence
. policy, issues of economic development, sovereignty, and the northern expansion of the
Canadian government policies and activities, this dissertation will focus on'a number of
-more narrowly-defined major themes: the rationale for DCL’s creation and continued
existence, DCL’s role in Canada’s relations with the United States and the two countries’
defence pfojects, and relationships between the government and the private sector.
Special attention will be paid to the part played by DCL in facilitating these relationships
and furthering the interests of the Canadian construction industry. The case study that
should emerge from this is that of a very dexterous Cran corporation, one that moved
with the ideological and national agenda. Originally created as a temporary entity to meet
Ottawa’s limited initial needs for Cold War defence infrastructure, DCL soon assumed
many more responsibilities. Military projects including extensive radar lines, command.
and control installations, and communications links required the corporation’s
involvement, while its capabilities and the skills of its personnel also found a useful niche
in civilian commitments ranging foreign aid projects to a World’s Fair. While DCL was
originally to have operated for only a few years aﬁer its inception in 1950, fifteen years
later the corporation still existed. Not only was this a testimony to the organization’s
ability to adapt, but it was also evidence the government had a need for an agency that
could help provide military and, on occ'asion, civilian infrastructure. Defence

Construction (1951) Limited, this dissertation will argue, had not only demonstrated its
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utility in these fields, but also, more broadly, shown its worth as an instrument of

government policy. Historiographically, it should no longer have to fly “under the radar.”
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Chapter 1
Building the Foundations:
The Origins and Early Administration of DCL

Defence and public works are two of the oldest functions of — and two of the
oldest justifications for — government. Canada’s experience has arguably held to this
pattern. Historians have held that one of the primary dnving forces for Confederation was
the British belief that they could no longer protect their North American colonies, which
should therefore provide for their own defence, while others have noted that the Act of
Union of 1840 and Confederation in 1867 were intertwined with public works
requirements and promises.! The exigencies of wartime, or even the threat of war, have
often been used to justify greater efforts in these areas; Canadian territory is dotted with
works put in place by governments seeking to defend their interests. Some of these
remnants, like fortresses, are obviously military, but others, like the Rideau Canal, now
seem quaint anachronisms or examples of bygone technology, even though the
fundamental purpose driving their construction was the same.

The emergence of total war in the twentieth century helped further redefine the
works necessary for a nation’s defence. Now, in addition to physical defences, the
modern factory and its supporting infrastructure, including railways, mines, and power
plants, became essential elements of a nation’s military effort. By the outbreak of the
Second World War in 1939, a country’s ability to mobilize economically — to provide

weapons, equipment, and foodstuffs — became as important as its ability to mobilize

' JL. Granatstein and Norman Hillmer, For Better or for Worse: Canada and the United States to the
1990s, (Toronto: Copp Clark Pitman, 1991), 2-4; P.B. Waite, The Life and Times of Confederation, 1864-
1867: Politics, Newspapers and the union of British North America, (Toronto: Robin Brass Studio, 2001);
Michael J. Piva, The Borrowing Process: Public Finance in the Province of Canada, 1840-1867, (Ottawa:
University of Ottawa Press, 1992); Norman R. Ball, “Introduction,” in Building Canada: A History of
Public Works, Norman R. Ball, ed., (Toronto: University of Toronto Press, 1988), 3.
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troops to fight battles. Production on the “home front™ had become essential to a
successful war effort. In Canada, the demand for war materiel was substantially different
than it had been during the First World War; the complex, technologically-involved
i)roducts that were required, including aircraft, motor vehicles, and electronics, stood in
sharp contrast with the previous war’s foodstuffs, raw materials, shells, and wooden
ships. Seeking a means to expedite and co-ordinate Canadian wartime production, in
April 1940 the federal government created a Department of Munitions and Supply to
oversee, organize, and facilitate the provision of munitions for the war effort.2 By the end
of the war, the department’s influence and wide-ranging powers had reached into many
areas of Canada’s war effort and daily life on the home front. Among these areas was the
provision of housing for workers in war industries and subsequently for veterans
returning from the war. The organization that was created to meet these needs not only
belped provide housing, but would later be used in the creation of another instrument of
policy to help meet the Cold War defence requirements and broader socio-economic

policy goals of the federal government in the postwar world.

Wartime Housing and the Origins of Defence Construction Limited, 1941-1950
The organizational history of Defence Construction (1951) Limited can be traced

back to Wartime Housing Limited (WHL), one of twenty-eight Crown corporations

213. Deutsch, “War Finance and the Canadian Economy, 1914-1920,” The Canadian Journal of
Economics and Political Science 6:4 (November 1940): 537; Duncan McDowall, Steel at the Sault: Francis
H. Clergue, Sir James Dunn, and the Algoma Steel Corporation, 1901-1956, (Toronto: University of
Toronto Press, 1984), 59-68; Robert Bothwell and William Kilboumn, C.D. Howe: A Biography, (Toronto:
McClelland and Stewart, 1979), 132-179; J. de N. Kennedy, History of the Department of Munitions and
Supply: Canada in the Second World War, Volume 1, (Ottawa: King’s Printer, 1950), 3-9.
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created by the Department of Munitions and Supply during the Second World War.
Under the authority of the department and its minister, Clarence Decatur Howe, WHL
was given responsibility for the design and construction of housing for wartime
munitions workers, and later, once the prospect of victory seemed plausible, for returning
veterans and their families. While the provision of housing filled a social need, the
primary motivatic;n for the creation of WHL was economic and political — without
housing for workers, Canada’s war industries would not be able to meet production goals.
Housing was also a significant area for government concern and control for broader
reasons of social policy. The political, social and economic upheavals of 1919 had been
largely the result of the effects of the First World War and its generally unplanhed
economy.* In 1939, the Liberals were eager to avoid the inflation, poor urban conditions,
and divisive conscription debate that bad characterized the home front during the
previous war. Better control of the economy, Ottawa policy makers and their advisors
believed, would help avoid such conditions and prevent another round of postwar
dislocation.’ Even before the outbreak of the war, Ottawa had already turned to housing
as a “leverage point” in the Depression economy. The 1938 National Housing Act that
attempted to promote employment and stimulate economic growth through a programme

of loans for home improvements or the construction of new housing; although the results

3 Sandford F. Borins, “World War II Crown Corporations: Their Functions and Their Fate,” in Crown
Corporations in Canada: The Calculus of Instrument Choice, J. Robert S. Prichard, ed., (Toronto:
-Butterworths, 1983), 447.

4 See, for instance, Deutsch, “War Finance and the Canadian Economy, 1914-1920,” 525-542, for one of
the contemporary arguments that detailed planning and centralized direction was necessary to avoid the
repetition of the economic problems caused by the First World War.

% Principal Cyril F. James of McGill University, for instance, who chaired the Committee on
Reconstruction established in 1941, feared a repetition of the postwar inflation and recession of 1919-1921.
JL. Granatstein, Canada’s War: The Politics of the Mackenzie King Government, 1939-1945, (Toronto:
Oxford University Press, 1975), 254-256. See also A.F.W. Plumptre, “Organizing the Canadian Economy
for War,” in Canadian War Economics, J.F. Parkinson, ed., (Toronto: University of Toronto Press, 1941),
1-16. For broader discussions of Canadian wartime policies, see Granatstein, Canada’s War; Jeff Keshen,
Saints, Sinners, and Soldiers: Canada’s Second World War, (Vancouver, BC: UBC Press, 2004).
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proved disappointing. The pressures and necessities of the national war effort, however,
would be used to justify far more extensive government involvement in the field. Until
the end of ﬁe war, they would also provide advocates of direct government intervention
in the field with enough ammunition to overcome the opposition of senior bureaucrats
who preferred a more laissez faire approach to the field.®

Housing for war workers was a vital requirement for the Canadian war effort,
parﬁéularly given the consequences of the slump in housing construction and
maintenance caused by straitened financial circumstances during the Depression which
was followed by wartime overcrowding as Canadians seeking wartime employment and
the families of servicemen moved to new locations.” The locations of many of the new
wartime factories contributed to housing shortages; the availability of land and access to
transportation facilities for raw materials and finished products was often of greater
importance than the supply of housing or public transportation for workers. Wartime
rationing of gasoline and rubber, as well as the lingering consequences of the Depression
made commuting by private motor vehicle impractical. Furthermore, government
controls on materials and labour contributed to housing shortages by curtailing new
construction.®

Despite the importance of housing for the war industries and the effects of
overcrowding, WHL faced significant opposition. Municipal governments where the

N\

projects were built —- or planned to be built — were worried about the long-term

¢ John C. Bacher, Keeping to the Marketplace: The Evolution of Canadian Housing Policy, (Montreal &
Kingston: McGill-Queen’s University Press, 1993), 94-180.

? Greig Stewart, Shutting Down the National Dream: A.V. Roe and the Tragedy of the Avro Arrow,
(Toronto: McGraw-Hill Ryerson, 1997), 16; Jill Wade, “Wartime Housing Limited, 1941-1947: Canadian
Housing Policy at the Crossroads,” Urban History Review 15:1 (June 1986): 44; Bacher, Keeping to the
Marketplace, 125-129; Keshen,, Saints, Sinners, and Soldiers, 76-79.

® Annmarie Adams, Jennifer Beardsley, and Pieter Sijpkes, Ville St-Laurent Revisited: Wartime Housing
and Architectural Change, 1942-1992, 14; Wade, “Wartime Housing Limited,” 44.
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consequences of the housing turning into slums, while private sector builders saw the
corporation as unwarranted interference by the government and a potential threat to their
postwar livelihood. These and other factors shaped WHL’s projects and the housing they
provided, most notably through the requirement that they be removed following the war.
Derived from this requirement was the use of “demountable” construction, intended both
to speed the building of thé houses and to facilitate their postwar dismantling. Although
many of the resulting houses were therefore supposed to be “temporary,” postwar
housing demand made them available to former tenants and to others. Based on a limited
range of plans, and designed to make efficient use of construction materials, the easily
identifiable “wartime houses™ and their postwar successors have consequently remained a
feature of many Canadian towns and cities to this day. Wartime Housing Limited
therefore came to serve changing goals in its role as an instrument of government policy.
Originally created to help house wartime workers, it was later used to provide housing for
returning veterans and their families. In both instances, however, these goals served
broader government policies — the successful conduct of a national war effort, followed
b; the conversion to a prosperous and stable postwar economy — in addition to addressing
immediate housing shortages.

Canada entered the war in a housing crisis caused in large part by the Depression;
the war simply exacerbated a marginal situation. To further complicate matters, the
existing stock o.f rental housing was also deteriorating, in part because of deferred

- maintenance during the Depression and also because of widespread overcrowding. This

deterioration would contribute to both wartime and postwar housing shortages.’

? Wade, “Wartime Housing Limited,” 42-44. In the 1930s the federal government had begun to address this
situation with legislation culminating in the 1938 National Housing Act, but, later critics have argued, the
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Following the outbreak of war, the situation soon became critical. At the beginning of
1941, a survey revealed that over thirty-five percent of all major urban centres had no
vacant accommodatic;n at all, and that fewer than one in ten such centres had vacancy
rates of over three percent, which was considered normal at that time. There was little
private interest in meeting this demand because it was felt that the shortage would not
outlast the war, while rent controls imposed by the federal go(remment’s Wartime Prices
and Trade Board (WPTB) further discouraged investors. Canadians’ inclination to
embrace the state, usually in the form of Crown corporations, often increases at such
times when private initiative is stifled by macroeconomic roadblocks. As a result,
government intervention was seen as necessary, and, as the official history of the
Department of Munitions and Supply notes, “as the shortagé was due mainly to the
expanding munitions programme, it was decided that the problem should be dealt with by
the Department of Munitions and Supply, and any losses incurred should be chargeable
as a war expenditure.”*°

The result was the creation on 28 February 1941 of Wartime Housing Limited. At
the suggestion of the Economic Advisory Committee, a group of senior civil servants

who oversaw and advised Cabinet on economic and financial issues, it was formed as a

Crown corporation. WHL joined what would ultimately be almost thirty other wartime

relatively few people who benefited from these programmes — which included loans for home
improvements or the construction of new dwellings — were not those most in need of such assistance.
Bacher, Keeping to the Marketplace, 94-119.

1 Rennedy, History of the Department of Munitions and Supply, Volume 1, 480.

" The Advisory Committee on Economic Policy, to give the EAC’s proper name, was an
acknowledgement of the close relationship between financial and economic measures taken by the
government. The committee was composed of senior civil servants, and was intended “to facilitate the work
of Cabinet committees responsible for supervising policy in supply and war finance, ...to help avoid
duplication of effort by departments arid agencies, and ...to ensure effective co-ordination of economic and
financial policy.” J.L. Granatstein, The Ottawa Men: The Civil Service Mandarins, 1935-1957, (Toronto:
Oxford University Press, 1982), 159. )
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companies that were the responsibility of DMS. Created under the authority of the War
Measures Act and the Department of Munitions and Supply Act, WHL’s duty was to
advise DMS of housing needs, to construct housing to fill such needs, and to set up the
necessary local administration for such housing when it was constructed.'? The structure
of a Crown corporation offered advantages over the regular departmental structure; not
only did it simplify cooperation with municipalities, where the business and regulation of
bome building was focused, but it also produced an organization more closely linked to
DMS and its imperative requirements for worker housing. ' Although WHL projects had
implications for social policy, and some historians and commentators have discussed it in
this light, the govémmen;’s motivation was economic — the expedient provision of
housing for war workers would contribute to the expansion of Canada’s war effort. It was
also not the only means by which the federal government directly intervened in the
housing market during the war; rent controls, along with regulation of building materials
and labour affected the provision of housing for Canadians.™

‘While on-site barracks were considered as a solution to the housing shortage, énd
were used for single workers, concerns about morale, productivity, turnover, and fire
safety led planners Ato consider solutions more in keeping with “conventional” housing;
alternately, such concerns may have been used to justify a pre-existing preference for the
individual, free-standing dwelling. Individual houses were also in keeping with a
conservative outlook on family housing shared by many. Left unspoken in this process

was the assumption that a “home™ was a stand-alone entity and that row-housing

2 Wade, “Wartime Housing Limited,” 44; Kennedy, History of the Department of Munitions and Supply,
Volume I,480-481.

3 Borins, “World War II Crown Corporations,” 458.

' Wade, “Wartime Housing Limited,” 44-46; Keshen, Saints, Sinners, and Soldiers, 75, 81-85.
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