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The future guided-missile destroyer USS Zumwalt (DDG 1000) transits the Atlantic 
Ocean to conduct acceptance trials with the US Navy’s Board of Inspection and 
Survey, 21 April 2016.
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Editorial
Whatever Happened

to Piracy?
In addition to protecting the coasts, Canada needs the 
navy to protect the shipping on which the country relies. 
Inherent in this is that the Canadian navy takes some 
responsibility for helping to ensure good order and safety 
at sea. This involves ensuring that sea lanes remain open 
and that cargo travels without disruption to meet manu-
facturing deadlines and to fill the shelves of our stores. 

A decade ago, the movement of ships began to be dis-
rupted in crucial shipping lanes, and navies got back in 
the business of countering piracy. Piracy became a hot 
topic, in particular piracy off the coast of Somalia and in 
the busy shipping lanes that pass by the country. A variety 
of navies, including Canada’s, joined counter-piracy 
operations, and for the first time all five veto-holding UN 
Security Council members worked together to resolve an 
issue. In 2013 there were three international naval task 
forces conducting counter-piracy operations in the region 
– Combined Task Force 150 (part of Operation Enduring 
Freedom), Combined Task Force 151, and the European 
Union’s Operation Atalanta. Other navies participated 
in counter-piracy operations outside of these groups, but 
coordinating with them to a varying degree. 

But those days have passed – in 2016 we rarely hear about 
Somali piracy. What happened? There has been a marked 
decrease in pirate attacks (and attempts) off Somalia since 
2012. According to the US Office of Naval Intelligence, 
the numbers have decreased from a high of 151 attacks 
in 2011, when pirates reportedly earned up to $4 million 
per ship, to only nine ships attacked in 2013, none of them 
successfully. There were no successful attacks in 2015, and 
none thus far in 2016. 

There are many factors that have combined to lead to the 
decrease in piracy off Somalia. First, the international 
naval presence upped the ante for pirate groups by deter-
ring attacks and making it more difficult to operate with 
impunity. Second, shipping companies began to harden 
ship defences by employing armed security guards and 
fitting their ships with razor wire, water cannons and 
high-tech equipment (e.g., lasers and long-range acoustic 
devices) to make it harder for pirates to board the vessel. 
Third, ships took measures to sail in convoys, avoid the 
area as much as possible and increase speed at they traveled 
through the region. Fourth, international organizations 
and regional agencies formed to coordinate and exchange 
information so that pirates were tracked and best practices 
were shared. Fifth, better governance in some parts of 

Somalia – especially Pundtland and Somaliland – meant 
that state entities became more effective at shutting down 
or forcing pirates out of their safe havens. Sixth, efforts 
at marine capacity-building in Somalia may have started 
to pay off. Seventh, several prominent Muslim leaders 
in Somalia declared that pirate activity was un-Islamic, 
which may have motivated some pirates to leave the busi-
ness (perhaps to join the Islamic forces of Al-Shabaab). 

Whatever the cause or causes, this is good news for ships 
passing through the region. It is also good news that some 
areas of Somalia have succeeded in establishing a modi-
cum of rule of law. There are reports that Somali fishing 
has increased – the waters off the coast are now full of 
fish since little international fishing has occurred there 
over the past decade. However, there are other reports 
that pirates have found a way to regain lost revenue by 
switching to ‘escorting’ or ‘protecting’ foreign fishing 
fleets, for fees, as they fish in Somali waters. It would be a 
bitter irony indeed if this is the case, as one of the reasons 
why the piracy arose in the first place was in protest at 
uncontrolled foreign fishing in Somali waters. History 
could repeat itself after the international naval presence 
is gone and local fishermen again become angry about 
foreign fishing. 

While piracy off Somalia has decreased – almost disap-
peared – this doesn’t mean that piracy has been elimi-
nated as a threat to shipping. As attacks off the East coast 
of Africa decrease, incidents in Southeast Asia and West 
Africa (particularly off the coast of Nigeria) have increased. 

The Ghana Navy is involved in operations to counter piracy and drug smuggling 
in the Gulf of Guinea, 19 February 2014.
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The Gulf of Guinea is the new hotspot of piracy, leading 
in terms of both number and severity, according to the 
International Maritime Bureau, and the group Oceans 
Beyond Piracy. The attacks on the West coast of Africa are 
different than those off Somalia. For example, they tend 
to occur closer to shore, often in territorial waters so they 
aren’t legally classified as piracy at all but rather armed 
robbery at sea (although I’ll use the words piracy/pirate 
here). As well, unlike Somali pirates who seized ships for 
ransom, the attacks off Nigeria generally involve theft of 
cash and cargo. They often target oil tankers; they take 
over the ship, rob crew members and/or siphon out the 
fuel. Then they leave. This is a faster type of crime – instead 
of holding on to ships and crews for months waiting for 
a ransom to be negotiated and paid, these pirates can be 
done in a matter of hours, and sell the oil quickly on black 
markets. 

The attacks in the Gulf of Guinea are different in other 
ways as well. First, they tend to be more violent as attack-
ers have no incentive to keep crew members healthy. 
Second, the ships they attack are vulnerable as they are in 
the area to load/unload and can’t use high speed or avoid 
the area – they tend to be attacked either at anchor or 
heading in or out of ports. Third, the Nigerian authorities 
won’t allow armed guards in port so ships either have to 
remove the guns or remove the guards just when the ship 
is most vulnerable. 

Despite Nigeria having a (more-or-less) functioning gov-
ernment, almost none of the attackers are apprehended. 
Indeed, there are credible reports that politicians and the 
military are either in on the game or are paid to look away. 
Since attackers aren’t apprehended and prosecuted, many 
victims are unwilling to report attacks for fear of retribu-
tion when/if they meet the attackers again.

Since 2015 the attacks in the Gulf of Guinea have begun to 
change. The price of oil has dropped substantially so the 
profit from oil stolen from tankers has gone down as well. 
To make up this revenue shortfall, attackers have started 
to take crew members for ransom.

There was a change of government in Nigeria in 2015, 
elected with a stated focus on ending corruption. There 
is thus some hope that the attacks will decrease. The 
President is a former member of the military and may be 
inclined to support an enhanced coast guard and/or navy. 
However, the decrease in the price of oil has hit Nigeria 
extremely hard so government finances are in disarray. As 
well, the military budget is focused on the army which is 
heavily involved in trying to counter the violent extrem-
ism of Boko Haram. So, it seems unlikely that maritime 
forces will be a major focus of the state, although there has 

been enhanced naval cooperation and capacity-building 
among navies in the region. Furthermore, it’s problematic 
that the attacks may have political undertones in that they 
are tied to longstanding grievances in the Niger Delta. 
That makes it difficult to avoid the messy internal politics 
of Nigeria when addressing the problem. 

It seems unlikely that the new piracy hotspot will receive 
the same international attention as the old one. Most 
Western countries don’t want to expend the funds for 
another counter-piracy effort. The Gulf of Guinea doesn’t 
have global strategic importance like the Gulf of Aden/
Somalia, or Southeast Asia. Furthermore, European 
navies are focused on the Mediterranean and countering 
massive population movements by sea, the United States 
is keeping an eye on China in the South China Sea, and 
everyone is concerned about terrorists, not pirates. There 
is ongoing concern, however, as there was a few years ago 
in Somalia, that pirates, terrorists and criminals could 
form an unholy alliance based on the money to be made 
in smuggling drugs, immigrants and weapons. There may 
come a time when Western states conclude that there is a 
serious threat posed by piracy in the Gulf of Guinea – and 
navies, including Canada’s, might find themselves back in 
the counter-piracy business. I guess we’ll find out. 

Dr. Ann Griffiths
Editor, Canadian Naval Review

Boarding a pirate vessel off the coast of Somalia, 2014.

Cr
ed

it:
 E

U
 (F

ile
 p

ho
to

)



4      CANADIAN NAVAL REVIEW        VOLUME 12, NUMBER 2 (2016)

Winner of the 2016 CNMT Essay Competition

China as an Emerging Arctic
Player: Compromising Canada’s

Northern Interests? 
Adam p. MacDonald

One of the most important features of the changing Arctic 
political landscape is the growing involvement of external 
actors, of which China is the most active. While not at the 
top of its foreign policy priorities (evident by the lack of a 
regional policy), the Arctic is slowly becoming a strategic 
interest to Beijing due to its climatic impacts on Asia as 
well as its shipping routes, natural resources and fishing 
grounds. As a result, a diverse range of portrayals – from 
a burgeoning opportunity and cooperative partner to a 
revisionist and destabilizing outsider – can be found in 
Canadian academia and the media’s coverage of China’s 
emerging presence in the North.1 

There is near universal agreement that Beijing’s current 
Arctic engagements are conducted within accepted state 
practices, but there are many opinions about China’s 
underlying motivations. The most skeptical analyses 
claim that China is subtly positioning itself either to 
remake or to obstruct the regional architecture, and in 
the process compromise the interests and sovereignty of 
the Arctic states. This would be done through a combina-
tion of political manoeuvring, economic brinkmanship 

and, potentially, shows of military force. The reasoning 
behind these claims, though, predominately stems from 
broader ‘Assertive China’ narratives which point to a 
bellicose turn in China’s foreign policy elsewhere in 
the world. This analysis is also shaped by the Canadian 
public’s growing aversion and suspicion towards China 
rather than a thorough assessment of its actions against 
stated Canadian Arctic interests. 

Accounts of the challenges to Canada’s interests in the 
Arctic tend to focus narrowly on issues of sovereignty 
and in the process fixate on state-based threats – like 
China – conjuring up public anxieties that territorial 
integrity is at risk. Such portrayals not only over-simplify 
China’s presence and involvement in the North but as 
well collapse all of Canada’s northern interests under a 
broad, loosely defined and greatly exaggerated banner of 
sovereignty. 

In fact a plethora of diverse, but highly interconnected, 
interests underpins Ottawa’s regional policy; interests 
that need to form the basis of any assessment of Beijing’s 
impacts on Canada in the Arctic. 

Potential shipping routes in the Arctic. Potential resources in the Arctic.
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The Northern Strategy, which was adopted in 2009 by 
the Conservative government, remains Canada’s policy. 
There are four overarching interests listed in the strategy: 
exercising sovereignty; promoting social and economic 
development; protecting the North’s environmental 
heritage; and improving and developing northern gover-
nance.2 With these interests in mind, there are three 
broad concerns associated with a more Arctic-oriented 
and engaged China: 

•  A possible sovereignty challenge by Beijing over 
the Northwest Passage;

•  Chinese state-owned enterprises (SOEs) investing 
in the Canadian Arctic; and

•  Chinese attempts to restructure the regional polit-
ical order. 

This paper will examine each of these concerns. 

Northern Sovereignty at Risk?
China has no territorial claims in the Arctic and has 
avoided comment on any of the outstanding maritime 
claims between the Arctic coastal states. Beijing, further-
more, has accepted the Nuuk Criteria as a pre-condition 

for gaining entry into the Arctic Council which includes 
respecting the sovereignty and sovereign rights of the 
Arctic states as well as acknowledging the United Nations 
Convention on the Law of the Sea (UNCLOS) as the legal 
regime of the region. 

The concern in terms of Canadian sovereignty in the 
Arctic is use of the Northwest Passage (NWP). The 
debate about the NWP is not over who owns the water-
ways – there is no objection to Canadian ownership – but 
whether, as Washington asserts, the passageways consti-
tute an international strait rather than internal waters as 
Ottawa claims. The key difference is that of transit rights 
which are guaranteed in the former case to shipping but 
mandatory prior consent by Canada is necessary in the 
latter. Washington and Ottawa have an agreement which 
respects their opposing legal positions but in actuality 
means shippers will inform Canadian authorities before 
transits are undertaken.3 It is unclear whether China, 
which recently stated an interest in using the passageway,4 
would be willing either to negotiate a similar protocol 
or accept Canada’s designation that the passage runs 
through internal waters. 

Delegates at the Arctic Council Ministerial Meeting just prior to the US assumption of its chairmanship. Leona Aglukkaq, former Canadian Minister for the Arctic 
Council, is seated at the head chair. US Secretary of State John Kerry is two seats to the left, 30 April 2015. China has had Observer status since 2013.
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As the world’s largest exporter state, China has an inter-
est in securing unobstructed and expeditious shipping 
movements globally. For Chinese shipping companies, 
a major consideration in altering transit paths is cost 
savings – which could be substantial given the shorter 
distances of the NWP compared to southern routes – but 
there are significant risks including the lack of hydrologi-
cal data and navigation infrastructure. These do not pose 
a permanent deterrent to Chinese interest in the NWP, 
but rather provide justification for Ottawa to invest in an 
Arctic shipping corridor program by positioning naviga-
tion and search and rescue assets as well as providing reli-
able hydrographic and meteorological information along 
these routes, and thereby providing incentive for shippers 
to report to Canadian authorities.5 

Unlike Russia and its Northern Sea Route, though, Canada 
is not promoting the NWP as an international shipping 
route and may be averse to creating such a system which 
would enable and therefore encourage further usage. With 
yearly transits already increasing (mostly due to tourism), 
Canada must prepare for increased use of the NWP and 
thus be willing to negotiate protocols with Beijing (and 

other shipping states). The aim of these actions is not 
solely to guarantee consent over what Canada designates 
as internal waters, but also to build rules and regulations 
– and be able to enforce them – which protect shipping, 
the ecology of the region and those who live there. To that 
end, Canada must continue to work with other Arctic 
states in producing new shipping rules and regulations for 
the region. Canada should also work on this through the 
International Maritime Organization (of which China is a 
member) which was successful in the creation of the Polar 
Code which is set to take effect in 2017. 

There is a tendency to draw parallels between Chinese 
maritime disputes in the South and East China Seas and 
possible ones Beijing may have with Canada over the 
NWP. Both cases relate to Chinese interpretation of and 
adherence to UNCLOS, but they are two very different 
legal contexts. In Asia, China is a coastal state attempting 
to expand its sovereign reach at sea while in the Arctic 
China is a user state wanting the rights of coastal states 
to be minimized without challenging ultimate ownership. 
Furthermore, disputes in the East and South China Seas 
concern sovereign control of rocks and islands whereas in 

Drift ice camp in the middle of the Arctic Ocean as seen from the deck of Chinese icebreaker Xue Long, July 2010.
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the Arctic China is focused on ensuring de facto access 
to shipping routes rather than achieving or disputing 
sovereignty.6 As a result, there are avenues Canada can 
pursue to achieve its intent of obtaining prior notice7 of 
shipping transits without forcing Beijing to commit to a 
specific legal position. 

Closer Economic Linkages to China and 
Chinese State-Owned Enterprises
In Canada, there are legitimate concerns about the rela-
tionship in China between the state and businesses – i.e., 
state-owned enterprises (SOEs) – and the Chinese desire 
to adopt practices they use in other resource-rich areas 
in which they are active (specifically Africa). In many 
cases Chinese SOEs adopt poor labour and environmen-
tal standards, and this could have possibly horrendous 
consequences for the sparsely populated and ecologically 
sensitive Canadian Arctic. Another apprehension is the 
strategic implications of increasing trade relations – high-
lighted by China’s conditioning of further free trade talks 
on Ottawa restructuring investment rules and building a 
pipeline to the West Coast, issues which are controversial 
domestically8 – being used by Beijing as a tool of economic 
coercion in any diplomatic dispute. China has used trade 
as a diplomatic weapon in the past, as illustrated by its 
temporary cessation of relations with Norway following 
the awarding of the Nobel Peace Prize to Liu Xiaobo. 
China may also leverage economic ties for political gain, 
which in part may explain the Nordic countries’ support 
of China’s Permanent Observer status in the Arctic Coun-
cil in 2013.

Greater economic ties with China and SOEs raise stra-
tegic as well as practical challenges. Ottawa has taken 
some action to minimize these risks while finding portals 
for further engagement with the world’s second largest 
economy. First, Ottawa has enacted tough laws on SOEs 
since one of China’s biggest state enterprises – the China 
National Offshore Oil Corporation (CNOOC) – purchased 
Canadian oil company Nexen in 2012. This undoubtedly 
was a blow to Beijing but Chinese companies have shown 
a willingness to abide by stronger regulations as they 
look to invest in not only lucrative but politically stable 
countries such as Canada, even amongst grumblings that 
regulations are too strict and not clear.9 Chinese SOEs, as 
well, have begun to change their corporate image, includ-
ing ownership and management relations, to ease Western 
concerns of political interference by Beijing.10 In terms of 
the Arctic in particular, Canada must continue to empha-
size the indigenous peoples who live in the region – and 
respect their representation in regional institutions – to 
ensure Beijing understands that the region is a homeland 
and not simply an economic or strategic arena. 

The possibility of becoming beholden to Chinese inter-
ests as they wedge themselves into the Canadian Arctic 
economically (with current investments estimated at over 
$400 million11) must not be taken lightly. But instead 
of restricting access to the market due to fear, Ottawa 
should be constructing a more competitive environment 
– underpinned by a strong regulatory framework – by 
encouraging the involvement of other economic partners, 
such as Japan and South Korea, which are also interested 
in the region.12 China has shown a willingness to retali-
ate economically against states, but the retaliation has 
by and large been short term with Beijing’s economic 
engagements not conditioned exclusively on obtaining 
favourable political concessions from trading partners. 
The denial of Chinese investments projects in Iceland 
and Norway over concerns of possible connections to the 
Chinese military did not lead to any major repercussions 
by Beijing. This demonstrates the ability of Arctic states to 
exercise diligence against suspicious Chinese entities and 
practices without jeopardizing the entire relationship. 

Challenging the Regional Order
Perhaps the gravest concern about China’s involvement in 
the Arctic is at the strategic level. The concern here is that 
Beijing may increasingly come to contest and attempt to 
remake the regional order to its advantage. In particular, 
some commentators argue that China is playing a long 
‘con game,’ acting as a non-threatening entity presently 
but in reality positioning itself for an eventual revision-
ist challenge, seeking opportunities to marginalize the 
Arctic states and their decision-making authority.13 It is 
suspicious to some commentators that, while showing 
deference presently to the Arctic states, China self-
identifies as a ‘Near Arctic State’ and ‘Arctic Stakeholder’ 
but remains ambiguous as to how and to what degree it 
thinks it should be involved in the regional political order. 
Canada, as is Russia, is deeply concerned about ‘interna-
tionalizing’ the region to outsiders as their inclusion into 
governance mechanisms may erode the effectiveness of 
the mechanisms due to political gridlock. 

Chinese research ship Xue Long begins 7th Arctic expedition, July 2016.
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The rationales underpinning a possible Chinese revi-
sionist strategy in the Arctic are well-covered academic 
terrain, but there are few specifics on how this process 
would unfold and with what mechanisms. One specula-
tion, however, is the employment of the Chinese military 
as Beijing develops polar-capable naval and air asserts as 
part of its comprehensive military modernization efforts. 
The presence of a Chinese naval task group in the fall of 
2015 off the coast of Alaska fueled concerns that Beijing 
may use its burgeoning naval capability to promote, 
perhaps aggressively, its ambitions, interests and status 
as a polar power. The expanding reach of the Chinese 
navy is commensurate with Beijing’s goal of becoming 
a maritime power, but it remains unclear that it would 
be used in a confrontational manner in the Arctic as its 
expeditionary operations up to now have been peaceful 
and usually undertaken in support of global security 
operations. Beijing’s use of military assets in maritime 
disputes in the East and South China Seas demonstrates 
a desire to minimize the possibility of American primacy 
influencing the eventual resolution of the disputes, as well 
as broader regional security and political issues. But the 
use of/threat of force in Asia does not necessarily indicate 
a willingness to employ these tactics in other regions 
where such territorial interests are absent.14 

Even if China harbours revisionist intent, the pathways 
and processes Beijing would employ are shaped by the 
forces and factors underpinning the current regional 

order. The Arctic is a stable region characterized by a 
rule-bound regime of developed countries (including the 
homelands of two nuclear powers), the absence of war 
and failed states, and the promotion of regional norms of 
cooperation and consensus.15 The Arctic regime should 
not be dismissed out of hand as ill-equipped to deal with 
a new strategic environment. The confluence of positive 
factors in the Arctic may make it one of the more success-
ful regions in stemming the excesses of geopolitical 
competition, as exemplified by the maintenance of cordial 
regional relations despite heightened tensions between 
the West/NATO and Russia. 

This does not preclude geopolitical competition playing 
an increasingly important, and contentious, role in the 
region. Greenland, in transition away from Danish rule 
and with abundant natural resources, is the most likely 
place China may try to create a regional partner or possi-
ble ally. These pressures are already motivating European 
states to enhance relations with Nuuk to ensure that, even 
if independent, Greenland remains a firm regional and 
military ally with the West. The impact of the power struc-
ture and characteristics of the region on the calculus of 
Beijing is largely under-appreciated, especially in analyses 
which assume China is taking more risks and becoming 
over-confident. As well, we should keep in mind that all of 
the region’s principal actors (including Russia) have some 
degree of strategic suspicion towards China, so its chances 
of overturning the strategic order in the Arctic are slim. 

Chinese Type 039A diesel-electric attack submarine; the NATO name for the type is Yuan-class.
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Understanding Our Apprehension 
Assessments that a growing Chinese presence in the 
Arctic could compromise Canadian northern interests 
tend to rely on larger global analyses of Beijing’s actions 
in the international system as its power grows more than 
on China’s actual current activities and policy in the 
Arctic. A further layer of suspicion stems from the fact 
that China is so different from the West in terms of values 
and institutions. Reconciling the need to find pathways 
for deeper engagement with China while mitigating risks 
and building capacities to manage differences is being 
advocated by a number of prominent Canadian scholars. 
They advocate facilitating a more balanced and nuanced 
public debate and informed government approach to 
relations with Beijing, as Australia has done recently.16 
Increasing Chinese activity in the Arctic, and the possible 
impact on Canada, is the latest and most visible rationale 
for such a dialogue on the relationship which is and will 
continue to be complicated and complex. 

Predictions of a revisionist or obstructionist polar China 
are in part explained by the apparent need for a threat 
narrative in order to have a sustained public discussion on 
the Arctic, evident in the persistent inability of successive 
Canadian governments to develop a strategy for sustained 
investment and interest in the North.17 Speculations of a 
more muscular Chinese approach towards the region, 
politically and militarily, are the latest justification for 
increased Canadian military and constabulary forces in 
the Arctic.18 The deficiencies of Canada’s actions in the 
North, though, pre-date China’s interest there and would 
continue to be criticized in China’s absence but it is easier 
to conceptualize state-based rather than non-state based 
threats. 

Contrary to portrayals of China as a destabilizing 
outsider, Beijing’s actions have been conducted through 
legal and accepted channels, including participating at 
a low and non-intrusive level in the regional political 
architecture. China’s interests in the Arctic, furthermore, 
align with its broader foreign policy goals of diversifying 
energy and resource suppliers, securing trade routes and 
becoming more active in global and regional governance 
instruments commensurate with its growing great power 
status and role. 

China presents a number of challenges to Canada and 
its interests but rather than reluctantly accommodating 
Beijing out of resignation that attempts to do otherwise 
are futile, there needs to be acknowledgment that a 
greater Chinese presence in the Arctic has many potential 
benefits. These benefits include having a strong partner in 
scientific research and investment as well as legitimizing 
the regional order by including external actors. This does 

not preclude revisionist intentions on the part of Beijing, 
the political motives and decision-making processes of 
which remain shrouded in uncertainty, but to assume 
China’s intentions are fixed, unmovable and hostile may 
unnecessarily exacerbate regional relations at a critical 
moment when Arctic states must show leadership in 
building pathways for its inclusion. China is and will 
continue to become an active Arctic player. 
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Kept at Bay in
Vancouver Bay

Daniel J. Demers

Canada is a country that is fortunate in being physically 
isolated from the troubles of the world. Its borders face 
on to three oceans and the United States. This means that 
Canada has been insulated from the massive population 
movements that have so ruffled Europe’s feathers. Canada 
is not experiencing an influx of people via the maritime 
approaches, but there has been a massive movement of 
immigrants/refugees across the Mediterranean to Europe 
(in addition to population movements across the land). 
Canada, however, has received migrants on its coasts 
in the past (and likely will again in the future), and the 
international debate over accepting refugees from Syria is 
reminiscent of a similar controversy which occurred in 
Vancouver Bay a little over 100 years ago – the arrival of 
the ship Komagata Maru. 

The recent digitization of newspaper archives in the 
United States – which has not yet been done to the same 
extent in Canada – allows easy access to local accounts of 
events, and lets us see how these events were described at 
the time. It’s interesting to see how significantly opinions 

(and the language used in the media) have changed, and 
how Canadian immigration policy has changed since 
1914. It’s disturbing, too, to see how some of the old atti-
tudes have not changed, or are resurfacing in Europe and 
the United States.

Often called the ‘Crown jewel’ of the British Empire, in 
1914 India (then including Pakistan and Bangladesh) had 
a population estimated to be about 315 million of whom 
about 100 million were in a condition of starvation. 
During the previous quarter of a century (1889-1914) esti-
mates were that about 19 million East Indians had died 
of starvation from “famine, caused by poverty, brought 
on by a merciless [British] taxation.”1 Sources at the time 
claimed that East Indian farmers paid taxes as high as 
65% on their annual income which was abysmal to start 
with. The conclusion of many people living in India was 
that they had either to change the conditions in India 
or get out to make a better life for themselves. This was 
the rationale for the attempted exodus to Vancouver on 
Komagata Maru.

Sikhs aboard Komagata Maru in Vancouver’s Burrard Inlet, 1914.
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Anti-Asian immigration protests in 1907 prompted a 
1908 law passed by the government of Canada entitled the 
Continuous Passage Act which stated that “immigrants 
may be prohibited from landing or coming into Canada 
unless they come from the country of their birth, or citi-
zenship, by a continuous journey and on through tickets 
purchased before leaving the country of their birth, or 
citizenship.”2 And because there were no ships sailing a 
continuous route, this law seemed to be an effective bar 
to East Indian immigration. The law and the action in 
1914, effectively slammed the door on future East Indian 
immigration – a far cry from Canada’s current policy of 
inclusion. 

At the time several thousand East Indians (mostly men) 
resided in British Columbia. The immigration laws denied 
most of them the right to bring their wives and families to 
join them, according to at least one era newspaper report.3 
Some of these men had done well in Canada.  Gurdit 
Singh, for example, was a wealthy Sikh businessman who 
had made a fortune in timber in India and British Colum-
bia. He employed thousands and had become “one of the 
important men of the province.”4  

In early 1914 the anti-Hindu law was challenged and over- 
turned by the courts. (At the time Canada and most of 
the rest of the world did not distinguish between Sikh 
and Hindu, Sikhs were routinely referred to as Hindus.) 
In early April 1914, Gurdit Singh chartered the Japanese 
steamer Komagata Maru in Hong Kong to bring 375 Sikhs 
“to test what the Canadian authorities mean 
to do under the recent ... judicial decision that 
Canada is not justified in excluding Hindus 
[Sikhs].”5 The ship picked up its passengers in 
Calcutta.

Komagata Maru arrived in Vancouver Har-
bour in May of 1914. Notwithstanding the 
fact that the Sikhs were British citizens, Brit-
ish Columbian authorities backed by Ottawa 
refused to allow the immigrants to land and 
ordered the captain of Komagata Maru to 
return to India. According to an article in 
Vancouver Western Call, the passengers were 
not allowed to land:

by the immigration authorities be-      
cause (a) they were likely to become 
a public charge (170 having no money 
at all and the balance very little); (b) 
they had not $200.00 as prescribed by 
law; (c) they had not come direct from 
the land of their origin; (d) they were 
(88 of them) inflicted with loathsome 

diseases; and (e) they came contrary to the ... 
Order-in-Council.6

The Sikh passengers, in turn, refused to allow the Japa-
nese captain to weigh anchor and leave. The result was a 
deadlock while court processes were invoked and appeals 
were made. 

As the standoff between the shipload of refugees and Ca- 
nadian authorities continued, several American newspa-
pers concluded that Canada had landed itself in a “pretty 
kettle of fish ... from which it is having trouble and a 
lesson in extrication and preparation.”7 The Washington 
Times reported that a number of the East Indians living 
in British Columbia “[rallied forth] night after night [and] 
cart-tail orators among them make incendiary speeches 
throughout the town, denouncing everything from the 
policeman on the block up to the imperial parliament; 
demanding to know what are the boasted benefits of Brit-
ish institutions when such inhumanities are imposed on 
loyal British subjects.”8 A further outrage to the East Indi-
ans’ sense of fair play was existing Canadian immigration 
regulations which permitted virtually unlimited Chinese 
immigration provided they paid a $500 ‘head tax’ (which 
is about $15,000 Cdn in current values). Every year several 
thousand people from China entered Canada, and appar-
ently about 700 Japanese entered Canada per year.9 In fact 
in June, midway during the crisis, 600 Chinese immi-
grants were permitted to land in Vancouver. In further 
indignation, Canadian immigration law required East 

Komagata Maru (furthest ship on the left) being escorted by HMCS Rainbow in Vancouver 
Harbour in July 1914. A swarm of small boats filled the harbour to watch the ships.
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Indian immigrants who were allowed into the country 
to pay $200 each to enter while Europeans were required 
to pay only $25. An opinion article in the Ogden [UT] 
Standard wrote “the people of India ... though they are 
British subjects ... have none of the rights of the white 
races under the British flag and are discriminated against 
and ostracized.... [T]his incident may be the incentive of a 
general uprising.”10  

While the court battles and appeals took place over the 
next two months, the Sikhs were forced to remain aboard 
the ship. Newspapers reported government authorities 
used local tugs as ‘guard boats’ to circle the Japanese ship 
to keep the passengers from attempting to get ashore.11 In 
mid-June the press reported large contingents of harbour 
police were on watch fearing the Sikhs would set fire 
to the ship and “leap overboard.”12 Two Japanese Navy 
cruisers, IJS Asama and IJS Azuma, appeared in Van-
couver Harbour and dropped anchor. They announced 
their intention of escorting the Japanese steamer and its 
passengers back to South Asian waters.

The matter came to a head in July when all court appeals 
had been exhausted. Authorities ordered the ship to leave 
the harbour and Canadian waters. On 20 July a “pitched 
battle between immigration inspectors, special police and 
the Hindus [Sikhs] took place” aboard the ship, according 
newspaper accounts.13 The ship’s officers asked for help 

from local police to handle “their belligerent passen-
gers” who had taken over the ship and were using force 
to prevent the crew of Komagata Maru from getting the 
ship underway.14 The ship’s captain was apparently taken 
prisoner by the passengers. At one point, 125 Vancouver 
police officers and 35 immigration officers went out to 
the vessel in a tugboat but were unable to board the ship 
because of the Sikhs’ resistance.15 The officers tried to 
use high pressure fire hoses but to no avail. According to 
newspaper accounts, 

Last Saturday night a tug load of police, armed 
with Ross rifles went out to the Hindu ship.... 
[W]hen the tug made fast to the Komagata, and 
peace officers attempted to board her, they were 
showered with bricks, pieces of coal, cord wood 
sticks, and anything the maddened Hindus 
could throw down upon them. Every man of the 
boarding party received more or less serious scalp 
wounds.... [A]fter fifteen or twenty minutes, the 
tug bearing the police officers was compelled to 
pull away, amid fanatical cries of victory from on 
board the Komagata.16

The Canadian government ordered the naval cruiser 
HMCS Rainbow from its Esquimalt Naval Base on 
Vancouver Island to Vancouver to help with the 
standoff. Rainbow was “fully manned and equipped with 

Onlookers on the Vancouver wharf, July 1914. 
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ammunition to enforce ... the order to escort [the ship] 
out of the harbor ... [and served Komagata Maru] with 
an ultimatum giving them until noon [the next day] to 
decide whether to surrender or fight.”17 Rainbow had a 
complement of 300 men and “trained two 12 inch guns 
on the boat,” according to the South Bend News-Times, 
and “this undoubtedly convinced the Hindus [Sikhs] 
that the Canadian government meant business.”18 The 
Rock Island Argus added, “thousands thronged the 
[Vancouver] waterfront expecting to witness a moving 
picture drama.”19 

Negotiations were actively underway aboard the Komagata 
Maru. A small mutiny occurred when the Sikhs appar-
ently threw half of the Japanese crew overboard. Further 
problems were averted when Canadian authorities 
agreed to provide provisions for a return trip including 
“one chicken for each man aboard for every day on the 
return trip, two cows, some live sheep and other things.”20 
Finally, an agreement was reached and at dawn on 22 July 
1914 the vessel weighed anchor and escorted by Rainbow 
departed. Twenty-two (some accounts say 20) of the Sikh 
passengers who were able to demonstrate they had previ-
ously lived in Canada were permitted to remain.21 The 
Japanese cruisers – which had been in the area standing 
by while the negotiations occurred – followed with the 
stated intent that they would escort Komagata Maru back 
to South Asia. It would not be allowed to deviate from its 
course by further mutiny. As the ship left port a movement 
was started by a number of local Sikhs to enlist Canada’s 
East Indians to return to India “to preach revolt against 
the British empire.”22 Ironically, a month later Canadian 
East Indians formed a regiment to assist Britain in its war 
against Germany.23

Two months after Komagata Maru left Vancouver (Octo-
ber 1914), it was reported that some of the ‘rejected’ Sikhs 
had participated in the Bajaj mutiny (aka Ghadar Mutiny) 

when many of the returning passengers refused to board 
a train to Punjab.24 Sixteen of the Sikhs – some reports say 
20 – were killed in the melee. The mutiny, British authori-
ties thought, was part of Imperial Germany’s effort to 
foment Indian independence from Great Britain through 
revolution, part of its strategic military policy during 
World War I.

The Komagata Maru incident left bitter feelings with 
the East Indian population of British Columbia. In mid-
October 1914, William Hopkinson one of the immigra-
tion inspectors who had aided in excluding the Sikhs was 
shot and killed in the Vancouver courthouse by a local 
East Indian.25 The 35 year-old Hopkinson was the Head 
Dominion Interpreter. He was apparently killed because 
he spoke the East Indian dialects and had interacted 
with the ship’s passengers making him the best known 
of the immigration officials with whom they had dealt. 
In retaliation Vancouver police raided all East Indian 
boarding houses in the city. A day later 150 ‘legal’ East 
Indian residents left Canada claiming they were “going 
home because we have to.... There is no more work for us 
in Canada.... We are leaving our property behind.”26

The Komagata Maru event would have far-reaching 
consequences for Great Britain and its empire. Without 
free movement, the empire was problematic. Indeed, the 
entire incident was perceived by some as a Canadian snub 
to Mother England but London did not even attempt to 
rebuke Canada. With war in Europe beginning, Britain 
did not want to have to choose between Canada and 
India. The London Times supported Canadian authori-
ties beginning midway through the crisis. An editorial 
asserted that British citizenship did not give “unrestricted 
entry into any and every part of the British Dominions.... 
[Such thinking] is preposterous because it ignores the 
facts ... the fact is free people have a right to say whom 
they will admit into their country, just as free men have a 

Komagata Maru at sea (no date).
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right to say whom they will admit into their home.”27  

The intransigent position of Canada and BC in 1914 – 
which was both racially and religiously motivated – and 
the federal government’s use of the Canadian Navy and 
private merchant ships played a significant role in severely 
limiting East Indian immigration into Canada for many 
years. India achieved its independence from Great Britain 
in 1947, the same year that Canada enfranchised East 
Indian residents within its borders, and the same year the 
Continuous Passage Act was taken off the books. And in 
the 1960s Canada began rewriting its immigration laws 
which were designed to be inclusive to all races and reli-
gions.

An April 2014 Canada Immigration Newsletter, which 
was published exactly 100 years after the Vancouver Bay 
incident, states that 30,000 Indians immigrate to Canada 
each year.28 According to the Newsletter, through Canada’s 
“generous family sponsorship laws, many permanent resi-
dents are able to sponsor their parents for either perma-
nent residency or extended visitor visas, thus ensuring 
that families are reunited.”29 Today Indo-Canadians are 
the third largest non-European immigrant group in 
Canada (exceeded only by Chinese and Filipino).30 Now 
many Indo-Canadians have achieved high political office 
including major city mayors and federal and provincial 
Cabinet ministerships. As well, they have become promi-
nent novelists, sports figures, actors and businessmen. 

The BC government formally apologized in May 2008 for 
its actions towards Komagata Maru, and a monument was 
unveiled on Vancouver’s seawall in 2012, funded by the 
federal government. In May 2016 Prime Minister Justin 

Prime Minister Justin Trudeau formally apologizes in the House of Commons 
for a 1914 government decision that barred most of the passengers of Komagata 
Maru from entering Canada, Ottawa, 18 May 2016.
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Trudeau issued an official apology for the federal govern-
ment’s actions in the Komagata Maru incident. This illus-
trates the change in Canadian immigration policy over 
the past 102 years.
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Readiness? Aye, Ready!
In Conversation with

Rear-Admiral John Newton
Andrea Lane

When first arranged in spring 2016, this profile of Rear-
Admiral John Newton was to be a simple, conventional 
Question and Answer session, with a series of prepared 
questions designed to interest both audience and subject. 
Once welcomed into Admiral Newton’s office, however, 
it became clear to me that such an arrangement was not 
going to be satisfactory to either party. Instead, the Admi-
ral – so busy that his time was scheduled to the minute, 
aides waiting anxiously at the door – made himself 
available for an unscripted and wide-ranging conversa-
tion. Wide-ranging enough, it must be said, that it would 
be impossible to relay everything that was discussed. 
Instead, this profile will focus on one of Newton’s particu-
lar responsibilities, readiness, and what his vision, both as 
Commander Maritime Forces Atlantic (MARLANT) and 
as an individual, is for the navy in this area.

Rear-Admiral Newton’s office was a fitting setting for this 
conversation. From the office, perched above the water’s 
edge, one can see all the activity of the Halifax Dockyard 
and harbour. Newton was especially eager to point out 
the construction going on all around us, in the enormous 

Irving Shipyard halls next door and at the excavation 
site where a new jetty, designated NJ, will be home to the 
Arctic Offshore Patrol Ships (AOPS) when they are built. 
The beginning of Newton’s term as Commander Mari-
time Forces Atlantic in 2013 coincided with the beginning 
of these ambitious infrastructure projects, and he seems 
to draw inspiration from the bustle outside his office 
windows, the noise of which would occasionally punctu-
ate our conversation. Ships leaving on exercises, returning 
from deployment, and being towed to the fueling jetty can 
all be seen from Newton’s office ‘bridge wing,’ reinforcing 
the centrality of his responsibility for force readiness and 
force generation – that is, for providing ships and sailors, 
trained and capable, for use at home and abroad. 

Admiral Newton wears three hats, so to speak: as 
MARLANT; as Commander Joint Task Force-Atlantic 
(JTF-A) for the Canadian Joint Operations Command 
(CJOC); and as the Maritime Component Commander 
(MCC) for CJOC. His MCC role is to provide opera-
tional advice and maritime environment expertise when 
needed to assist units under CJOC command deployed in 

Following a training exercise in preparation for Operation Caribbe, HMC Saskatoon, HMCS Edmonton and the US Coast Guard Ship Haddock sail off the coast 
of San Diego, California, 26 February 2016.
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operations like Operation Caribbe, for example. But it is 
as MARLANT that Newton has the responsibility for a 
series of ‘leadership tasks’ for the entire Royal Canadian 
Navy (RCN), including force generation and readiness 
and what he referred to as warfare ‘evergreening,’ respon-
sibilities which keep the Admiral’s eyes fixed firmly on 
the horizon. In Newton’s view, readiness (the process of 
turning people into ship’s companies) and updating and 
modernizing technology and concepts (‘evergreening’) 
are inextricably linked, with the one affecting the other.

For Newton, readiness is key to the unique contribu-
tions the RCN makes to Canada’s defence: flexibility 
and geographic range. For example, frigate HMCS Fred-
ericton, deployed as part of NATO’s Standing Maritime 
Forces Group 2, was able immediately to answer Secre-
tary-General Jens Stoltenberg’s call to combat human 
smuggling in the Aegean, arguably an immense savings 
of time and effort as opposed to having to create this capa-
bility from scratch. Newton also pointed to the NATO-led 
naval blockade of the former Yugoslavian (in support of 
a United Nations embargo) that sought to de-escalate 
the Balkans crisis in the early 1990s as an example of the 
tailored response that naval forces can provide. Canada 
was able to participate in that mission in no small part 
due to having the necessary ships and personnel at the 
ready. To build on this success, in his tenure Newton has 
aimed to ensure that the RCN’s readiness policies and 

current standards are the most suitable for the navy’s 
evolving missions. Readiness plans and policies are multi-
layered, time-lagged, dense and often externally-driven, 
subject to numerous ‘authors’ and their agendas. Newton 
is concerned that this complexity has made it possible for 
inefficiencies and redundancies to creep in, such that the 
readiness level called for no longer matches the actual 
mission and deployments the RCN is today carrying out. 
Better empirical evaluation of the policy is needed, and 
Newton intends to get this policy overhaul started under 
his watch.

Beyond readiness policy, Newton is keenly involved in 
the broader readiness revolution that the introduction of 
the AOPS has begun within the RCN. Perhaps the navy’s 
most vocal Arctic advocate, Newton’s enthusiasm for 
these ships, and what they will bring to Canada and to 
the RCN itself, is evident. His already forthright demean-
our became even more animated when asked about the 
challenges and opportunities of preparing the navy for its 
new Arctic roles. He was quick to stress that the AOPS 
represent an entirely new class of capabilities, not merely 
the replacement of existing ships. As well, he noted that 
although the RCN has had a summer presence in the 
Arctic for more than 10 years, the AOPS will allow for 
new, and increased, cooperation between the RCN and 
civilian agencies in areas such as scientific research, safety 
at sea, indigenous community support and transportation. 

HMCS Fredericton departs Malaga, Spain, after a port visit during Operation Reassurance, 30 May 2016.
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It is clear that the Admiral feels that the Canadian public 
has not been made aware of the advantages – and chal-
lenges – of the AOPS and their Arctic operating environ-
ment, nor of how the RCN intends to capitalize on them. 
To this end, Newton described some of the preparation 
and training already underway to ready the RCN to 
utilize these new ships in the most effective way. One 
great example of this? The search for the Franklin expedi-
tion’s long-lost ships Erebus and Terror, which burst into 
the public consciousness in 2014 when then-Prime Minis-
ter Stephen Harper announced that Erebus had been 
found after years of federally-funded searching. Sensing 
my skepticism at this suggestion, Newton expressed 
dismay that the partisan politics, media grandstanding 
and infighting among the many different research agen-
cies involved had overshadowed the important training 
opportunities the mission afforded the RCN. In 2013, the 
RCN provided remote-sensing technical assistance to the 
underwater archaeology team, and in 2014 the Maritime 
Coastal Defence Vessel (MCDV) HMCS Kingston partici-
pated directly in the search mission in the Victoria Straits. 
Another MCDV participated in the 2015 expedition that 
revisited Erebus and searched again for Terror. 

Newton described the many different aspects of Arctic 
readiness it has been necessary to consider before the 
AOPS are introduced to the RCN fleet. He expounded on 
how the Erebus mission had enabled personnel and equip-
ment to be tested: divers working in frigid waters under sea 
ice, for example, or coordinating with the many different 
government agencies the responsibilities of which over-
lap in the Arctic. Even the everyday operation of a ship 
at sea is different when in unfamiliar waters, especially 
since the RCN is contributing to the accumulation of new 
hydrographic and navigational data in the Arctic. All of 
this is, in effect, Arctic domain familiarization, Newton 
explained, and essential preparation for the RCN to be 
able to ‘hit the ground running’ when the first ship of the 
AOPS-class comes into service.

Newton’s commitment to innovative AOPS ‘pre-readiness’ 
includes finding opportunities for RCN sailors to join the 
Arctic trips of other agencies, consultation and exchanges 
with other Arctic-capable navies, and a deliberately ‘out 
of the box’ approach to thinking about the other (and oft-
neglected) AOPS mission, offshore operations. The size 
and shape of the AOPS allow for a number of different 
payloads, and Newton sees few limits to the usefulness of 
these to Canada. Medical supplies, a field hospital, hydro-
graphic equipment, unmanned vehicles, an enhanced 
boarding team, or even evacuees – the AOPS should be 
able to transport them all, faster than an MCDV and more 
cheaply than a frigate, adding to the flexibility at the heart 

of the RCN’s advantage. 

While mum on the issue of what other platforms he’d like 
to see added to the RCN’s fleet, Admiral Newton is bullish 
on what the AOPS will bring to the table. And he is hope-
ful that the government of Justin Trudeau – and perhaps 
more importantly, the Canadian public – will recognize 
these future capabilities and use them to the fullest extent 
possible. The disconnect between what the RCN does, 
and what the public thinks it does – if the public thinks 
of the navy at all – is clearly of great concern to Newton. 
Some of his excitement at the introduction of the AOPS 
might be in no small part due to the public palatability 
of their potential missions: humanitarian assistance, for 
example, or Arctic sovereignty assertion, the latter of 
which is likely set to become more pertinent if conflict 
with Russia increases. And while HMCS Harry DeWolf, 
the first AOPS, is not likely to join the fleet while Admiral 
Newton is MARLANT (his turnover is expected in 2017, 
the ship in 2018), the focus on readiness to which he has 
committed himself will continue apace, out of the public eye, 
but leaving a lasting impact on the RCN nonetheless.

Andrea Lane is Deputy Director of the Centre for Foreign Policy 
Studies, and a PhD student in Political Science at Dalhousie 
University. She spoke to Admiral Newton on 2 March 2016, in 
Halifax.

RCN Fleet Diving Unit (Atlantic) Clearance Diver, Leading Seaman James 
Rolfe, keeps a close eye on the video feeds and communications with divers 
during a dive of the wreck of HMS Erebus from the Sir John Franklin 1845 Arctic 
expedition during Operation Nunalivut on 14 April 2015.
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Taking the Long View of the
Shipbuilding Programs

Ken hansen

The National Shipbuilding Procurement Strategy (NSPS) 
has been beset by criticism since its outset. In my view, 
and those of several other commentators,1 the problem 
is that the initiative was more programmatic in nature 
than it was strategic. Concentration on the products of 
the process left great confusion over the priorities of the 
overarching goals of the NSPS. To get this right, a long-
term view of the shipbuilding industry and its place in the 
national economy is required. 

Some encouraging signs have emerged recently that could 
indicate a change for the better. The Minister of Public 
Services and Procurement, Judy Foote, made two major 
announcements on 13 June 2016 in Halifax concerning 
plans to procure the future Canadian Surface Combat-
ant.2 These followed several related announcements 
she made at the CANSEC Trade Show in Ottawa on 25 
May.3 Together, they amount to a major change in how 
the combat portion of the shipbuilding program will 
be conducted at Irving Shipbuilding and how it will be 
administered by the government. 

Portrayed as a ‘streamlining’ of the process, the revisions 
include how the future combatant will be selected and 
exactly when the public will be informed about what it will 
all cost. Minister Foote has dropped all reference to fund-
ing for the CSC program and said that until a contract is 
signed, it is “purely speculative” to talk of cost, numbers 
or capabilities.4 I believe this is a very positive develop-
ment because it takes many of the programmatic aspects 
of the shipbuilding effort out of the strategic framework. 
The strategic goals remain industrial development, work-
force employment and national security. How much will 
be accomplished by the plans springing from the strategy 
will only become clear as work progresses.

The key problem is a lack of coordination between the 
stated goals of the strategy and their relative priority. 
During the announcement in Halifax, which was attended 
by three federal Ministers, Minister Foote emphasized 
the creation of 2,400 jobs and “modernizing procurement 
to make it easier for Canadian businesses to work with 
government.”5 At the same press conference, Minister of 
National Defence, Harjit Sajjan, focused on the delivery of 
warships “to defend Canadian sovereignty and ... support 
economic growth in Canada.” Minister of Innovation, 
Science and Economic Development, Navdeep Bains, 
chose to emphasize “high-value investments in marine 

and other sectors of Canada’s economy to ... drive innova-
tion and growth ... greatly strengthening our shipbuilding 
industry.” The message is significantly different depend-
ing on what branch of government the speaker represents.

Central to Minister Foote’s announcements was the fed-
eral government’s requirement for speed and economy. 
The Liberals seem intent on proving that their government 
can deliver on the procurement programs more expedi-
tiously than the Conservatives. The methodology they 
have chosen to achieve these program aims is the use of 
an ‘off-the-shelf ’ design, which Minister Foote said would 
save two years in the start of the construction process. 
Her principal interest seems to be achieving the employ-
ment target of 2,400 full-time jobs at Irving Shipbuilding 
as soon as possible. 

The number of people employed is significant to both the 
federal and provincial governments because of election 
cycles and their desire to reap economic benefits before 
going to the polls. Irving’s financial arrangement with the 

The Honourable Judy M. Foote, Minister of Public Services and Procurement, 
accompanied by the Honourable John McKay, Parliamentary Secretary to the 
Minister of National Defence, and Darrell Samson, Member of Parliament for 
Sackville-Preston-Chezzetcook, announces a revised approach to delivering the 
new fleet of surface combatants to the RCN.
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Nova Scotia government for ‘loan forgiveness’ on $260 
million of a total $304 million infrastructure renewal debt 
is contingent on achieving the employment targets.6 The 
timing of the employment goals is not public knowledge 
but it is likely tied to the original programmatic time-
table, which has been delayed by, among other things, the 
procurement decision-making process, the federal elec-
tion and the Defence Policy Review underway. The Royal 
Canadian Navy (RCN) is also interested in accelerating 
the building process because of the shrinking size of the 
surface fleet, a result of old ships being paid off without 
replacement and the Halifax-class Modernization and 
Life Extension refit program which has taken frigates out 
of service while they are being refitted. 

There is already a great deal of good economic news 
coming from Irving about the shipbuilding effort thus 
far. Data provided by the shipyard during its Media Open 
House event on 4 March 2016 contained the following (as 
of 31 December 2015):

•  1,100,000 person hours of work from the invest-
ment in new shipyard infrastructure;

•  over 250 new employees and 325 recalled from 
layoffs in 2015;

•  $1,032,535,146 in contracts to 1,276 companies 
across Canada; and

•  $405,587,073 (39.3%) in contracts to 520 (40.7%) 
companies in Nova Scotia.7

Updated figures from Irving for the first quarter of 2016 
show the value of contracts awarded in Canada now 
exceed $1.1 billion of which $463,682,070 has gone to 
companies in Nova Scotia, an increase in value to the 
province of 14.3% in only three months.8

The trend lines at Irving indicate excellent progress on at 
least two of the strategic goals (industrial development 
and workforce employment), with concerns about delays 
in the process seemingly allayed by the announcements 
from Minister Foote. However, the past history of ‘boom-
and-bust’ cycles in the Canadian shipbuilding industry 
has left a deep sense of distrust in industry and the 
shipbuilding supply chain. As recently as August 2013, 
Irving was announcing “regrettable layoffs” that shrank 
its workforce to below 900 people.9 Despite work on the 
Halifax-class Modernization contract, only the start of 
the Arctic Offshore Patrol Ship (AOPS) contract held 
the promise of increasing employment levels. The data, 
given above, indicate that this is happening, which is a 
clear indication of the superior economic value of new 
construction versus refit work.

The issue of trust is an important element of the process, 
and it is a central theme of a report by Dr. Sherry Scully, 

entitled Marine People Partnership.10 Scully cites “fragility 
in confidence in its sustainability [as] the one weakness 
of the industry.” She asserts that “the greatest potential 
hurdle to workforce development in the greater marine 
industry is the need for trust at all layers.”11 While opti-
mism is high that the chronically starved shipbuilding 
industry will continue its current impressive revival, 
commitment by the government to the strategy and 
a cooperative approach by all stakeholders are vitally 
important if the progress is to be sustained. Key to achiev-
ing this trust will be a clear understanding of the strategic 
goals and their relative priority.

A central problem in building this trust relationship is 
the lack of experience by all parties in the complex busi-
ness of shipbuilding and procurement in Canada. In a 
December 2015 interview Vice-Admiral Mark Norman, 
head of the RCN, candidly admitted what most observers 
knew to be true: “[w]e didn’t have that mature relation-
ship [with the government or industry]. We didn’t have 
the mature industry and so there was a lot of guessing 
and speculation going on. And to be quite blunt, we got a 
lot of it wrong.”12 The problems Norman identified in the 
interview stem from “a lack of professional capacity and 
maturity across the shipbuilding sector in Canada, from 
Navy officials, to procurement bureaucrats right on down 

Irving worker at Halifax Shipyard preparing components of the Arctic Offshore 
Patrol Ship.
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to the shipbuilders.” The cost of $14B for 15 warships was 
an estimate when it was set in 2008 and yet it was never 
updated. The Admiral now estimates the cost to be more 
than double at $30B. 

Effectively, the lack of recent shipbuilding experience 
has resulted in inaccurate cost, effort and time estimates 
about what it will take to build 15 modern warships. 
While Norman noted that “the government always gets to 
decide how much of the public treasury will be spent, and 
the navy will always live within those means,” he went on 
to defend the naval capability requirements. He suggested 
that fewer ships with the right level of capability may be 
the outcome of “the tradeoffs the navy is studying.” What 
the navy wants and what the government can afford seem 
to be irreconcilable. Trading off ships for higher capabil-
ity would undermine the strategic goals of industrial 
development and workforce employment. The confusion 
over which strategic goal has priority stems from unclear 
messaging by the various Ministers and this must be 
rectified.

There is a lack of trust by the naval leadership in the ship-
building program. The navy is contemplating a program-
matic change (fewer ships) in its pursuit of more advanced 
capabilities which come at higher cost. Although the stra-
tegic outcome is intended to be continuous ship construc-
tion for a period of at least 30 years, the naval leadership 
maintains that all 15 ships must have a uniform level 
of capability that suits the navy’s immediate purposes. 
This attitude is born of the past practices associated with 
Canadian naval shipbuilding: boom periods of construc-
tion were always followed by long rust-out phases. The 
opportunity to acquire new capability had to be seized 
and exploited to maximum advantage because the next 
chance might not come for decades. The naval leadership’s 
position indicates that it believes that the strategic goal, 
national security via seapower, should outweigh indus-
trial development or workforce employment. 

The navy wishes to replace its current fleet in a one-for-
one manner with equal or better ships, all of which will 
have uniform characteristics. This is neither affordable 
nor practical. However, without a phased and progressive 
approach to industrial development, it will be impossible 
to develop the industrial base and build the required 
trust-based relationship among the navy, industry and 
government. Past practices are why new entrants to the 
workforce see no future in the marine sector, why educa-
tional institutions see little need to focus on maritime 
studies and why the supply chain suffers from low levels 
of innovation and entrepreneurship. In terms of strategy, 
this is obviously the early stage of a very long-term devel-
opmental process. 

To be fair to the RCN leadership, there could come a time 
when its strategic goal should be elevated to the highest 
priority, but such a security crisis is not yet evident. The 
truth is that, with a Strategic Warning Period of only two 
years, the time provided would not be sufficient to do 
much with long-term construction programs.13 But this 
has always been the case. With the rare exception of the 
emergency ship construction programs during the Second 
World War, which produced small ships of questionable 
combat value and only with significant foreign assistance, 
the navy has always been required to perform tasks in its 
existing condition. To maximize the value of any warning 
time before a crisis, an ongoing strategic commitment to 
building the national industrial base through a coordi-
nated approach to research, development and investment 
is needed. 

Using defence procurement to achieve coordinated in- 
dustrial development was recommended by the report 
Canada First: Leveraging Defence Procurement Through 
Key Industrial Capabilities (the Jenkins Report), published 
in 2013. The report is absolutely clear about the strategic 
priorities: 

The reasons for [developing the country’s defence 
industry] are two-fold – first, to strengthen sover-
eignty by maintaining an up-to-date domestic 
capacity to supply critical requirements for 
national security; and second, to promote indus-
trial development and economic growth.14 

Effectively, Jenkins was advocating for the Danish develop-
ment model based on policy coherence. The Danish approach 
sets the maximization of value from coordinated defence 
procurement as its highest priority because “the efficiency 
it creates makes Danish industry more competitive in the 
international marketplace.”15 Denmark promotes national 
sovereignty through a coherent approach to development 

An artist’s rendition of the new Arctic Offshore Patrol Ship.
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and growth by setting realistic security requirements 
that can be met nationally. There is a strong correlation 
between quality of government and degree of economic 
development. As American political analyst Francis 
Fukuyama argues, “[n]o country can get rich without an 
effective government.”16 Logic in setting strategic priori-
ties is an important attribute of effective government.

The biggest obstacle to achieving this kind of integrated 
approach to effective government spending is the fact that 
major capital programs, like shipbuilding, are funded 
outside of the departmental budgetary envelope. The 
authority to disburse major amounts for large procure-
ments is held by Cabinet and, because of their contentious 
nature, the decisions become highly politicized. As well, 
as we see in practically daily media reports, decisions on 
long-overdue equipment renewal for all federal depart-
ments are stalled because, in addition to politicization, 
the decision-making process is obscured by poor logic, 
bad information and a chronic lack of experience by all 
parties concerned. In the meantime, progress toward all 
three of the strategic goals has stopped and Canadians, 
industry and the military services have become suspi-
cious of the motives of the decision-makers. This is hardly 
a good mechanism for building trust.

How could our country get the kind of prioritized strategy 
and coherent policy it needs? The Arctic Offshore Patrol 
Ship program holds several clues. First, the industry 
needed to be rationalized and ‘right-sized’ for the produc-
tion anticipated. Second, the infrastructure needed a 

major infusion of resources to put it into technical readi-
ness to function efficiently. Third, the ship chosen as the 
first construction project was suitable to the support ability 
of the national industrial base and the associated supply 
chain. All of these factors are contributing significantly to 
the economic success and industrial growth being felt in 
Nova Scotia. The Halifax Partnership reported “2015 was 
a positive year for the Halifax economy, with broad-based 
growth across numerous sectors, including shipbuilding, 
construction, and the service sector” and forecast “contin-
ued gains in manufacturing and construction” for 2016.17 

There is, however, a risk factor lurking here. The decision 
about building an off-the-shelf design for the Canadian 
Surface Combatant contract could once again breed the 
lack of trust that has been problematic in the process. 
If the design chosen, either for the sake of speed or 
economy, is too complex for the national industrial base 
to support or too difficult to modify to suit the inevi-
table need for ‘Canadianization,’ the positive economic 
trends could easily be reversed. A rational approach to 
strategic development suggests that a progressive set of 
stages in advancing complexity will be less risky than a 
sudden leap forward. Too much complexity too soon will 
eliminate participation by many Canadian companies 
currently helping to build the AOPS. The result will be 
lower value to the national economy and, if the number of 
hulls produced is reduced, will adversely affect workforce 
employment.

The lack of trust is reflected in the fact that apparently the 

Nils Juel is the Danish Navy’s newest warship, handed over in August 2014. It is the third and last of the Iver Huitfeldt-class of large frigates.
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government does not trust the military service leadership 
or the departmental bureaucracies to manage their own 
equipment renewal processes. The government fears that 
service leaders cannot put the national interest before 
their service-specific perspective and do not under-
stand the larger consequences of what they suggest. For 
example, a reduction in numbers for ships in the building 
program at this early stage of the process would not only 
radically diminish the economic value of the shipbuilding 
program, it would be catastrophic to the sense of trust that 
is the most important element needed to reinvigorate it.

To achieve a long-term success of the current shipbuild-
ing program, we need to think strategically about what 
is intended and how to orchestrate the people, skills and 
resources needed to build on recent success. Managing 
national priorities should be achieved through a regular 
policy review process, not just the occasional attempt, and 
informed by annual updates to the intelligence products 
that support the decision-makers. There are risks associ-
ated with any such endeavour, but the government must 
clarify which of its goals have priority if we are to build 
the culture of trust vital to this and many other strategic 
initiatives. Without building trust, service leaders will 
ask for too much in the equipment because they think 
they won’t get another chance to do so, the shipbuild-
ing industry won’t invest in infrastructure and training 
of personnel because it doesn’t believe in the long-term 
commitment of the government, and never-ending delays 
and over-spending will make Canadians lose trust both in 
political leaders and in the whole process. 

Notes
1.  See Jeffrey Simpson, “How Broken is Procurement?” The Globe and Mail, 

16 March 2013.  Simpson cites former Parliamentary Budget Officer Kevin 
Page, saying “the system is completely broken.”

Canada’s Arctic Offshore Patrol Ship under construction by Irving Shipbuilding Inc. in Halifax.
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The ‘Rolls-Royce Destroyers’:
Canada’s First Made-to-Order Warships 

s.D. Campbell

There has been much discussion in the last few years 
about the recaptialization of the Royal Canadian Navy 
(RCN) as laid out in the National Shipbuilding Procure-
ment Strategy (NSPS). There will be a new class of ships 
in the Arctic Offshore Patrol Ships, as well as new supply 
ships and new surface combatants. There has also been 
a lot of discussion in the Defence Policy Review about 
new ships, new roles and new policies for the RCN. As 
the new ships are designed and built, and their roles are 
pondered, it is useful to look back at some of the ships in 
the RCN past. What did they do, and what can we learn 
if anything from their experience? I’d like to discuss two 
ships, HMCS Saguenay and HMCS Skeena – called the 
‘Rolls-Royce Destroyers.’  

Despite the Canadian government’s initial interest in 
ordering destroyers from British shipbuilders when the 
Naval Service of Canada was formed in 1910, it took a 
decade before the navy commissioned its first destroyers. 
HMCS Patriot and HMCS Patrician were a pair of World 
War I veterans provided to Canada in 1920 by Britain, as 
part of an effort to strengthen Imperial defences. Unfor-
tunately the hope of a larger Canadian fleet was scuttled 
by the financial exigencies and social realities of the time. 

During the 1920s the RCN faced numerous challenges, 
including having its operating budget slashed and a conse-
quent reduction in manpower, both of which meant the 
fleet had to be scaled back with the sale of cruiser HMCS 
Aurora, two submarines and other vessels. For much of 
that decade the destroyers Patriot and Patrician were the 
only true warships in service on the East or West Coast.
By the late 1920s, however, it was becoming clear that 
these two ex-Royal Navy (RN) destroyers were worn 
out, and the RCN needed a pair of ships around which 
to rebuild its fleet. Government purse strings were being 
relaxed somewhat, which would allow an investment 
in new ships. Additionally, the RCN Volunteer Reserve 
(RCNVR) system was beginning to gain traction and the 
new naval volunteers, who well might need to serve on 
Canadian or British warships during hostilities, needed 
training on more modern equipment.
With these matters in mind, in 1927 the government of 
Canada announced its intention to purchase two modern 
destroyers. Consultation with the British Admiralty 
was required before final plans could be accepted and 
contracts for construction let, but before any of that had 
begun, the navy had already decided on the ships’ names – 

Canadian destroyer HMCS Patriot dressed overall, circa 1922.
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they would be called Saguenay and Skeena. Patriot and 
Patrician were the last destroyers to retain traditional RN 
names until the acceptance of destroyers HMCS Crescent 
and HMCS Crusader on an emergency basis in 1945. 

Indeed, after 1945 all Canadian destroyers and frigates 
would carry names of Canadian historical or geographical 
significance. Thus HMCS Saguenay and Skeena marked a 
new approach to the naming of Canadian destroyers. Part 
of the navy’s goal with the RCNVR system was to make 
the navy more visible across Canada as a way of instilling 
better understanding among Canadians as to the navy’s 
duties and values, and to foster a pride in the service and 
sailors. In a similar manner the RCN chose to name its 
destroyers after regional rivers across Canada. HMCS 
Skeena was named for the Skeena River, which is the 
second longest river entirely within British Columbia, and 
HMCS Saguenay was named for the Rivière Saguenay in 
Quebec, which runs from Lac St. Jean to the St. Lawrence 
River. 

Recognizing that the new destroyers wouldn’t be com-
pleted and in service before Patriot and Patrician were 
paid off, Canada purchased a pair of S-class destroyers 
from Britain in 1928 – HMS Torbay and HMS Toreador 
– and christened them after two famous explorers. Torbay 
became HMCS Cartier and Toreador became HMCS 
Vancouver. These two ships would ensure that the RCN’s 
destroyer capability was maintained during construction 
of the new ships, and in fact both were retained by the 
navy until late 1936.

As noted, the Canadian government announced in No- 
vember 1927 its intention to purchase two new destroyers, 
to be built to Canadian specification in the UK – the first 
warships to be built specifically for Canada. The following 
February two Canadian officers reviewed the plans for the 
new British Acasta-class (or A-class) destroyers. Several 
design changes were requested, including a more stream-
lined bridge structure and oil heating. The Canadian High 
Commission requested tenders in June 1928.1

By September 1928, 14 British shipyards had responded, 
all of which offered the necessary ‘Canadianized’ fittings 
without appreciable extra cost. Of those 14, Yarrow & 
Co.’s bid was the lowest, but didn’t quite meet the RCN’s 
stated specifications. John Isaac Thornycroft & Co.’s bid 
was the next lowest at about £10,000 more than Yarrow’s, 
but its proposed machinery was much more compact 
and efficient. The Thornycroft design offered 35 knots on 
32,000shp in a hull design similar to Acasta – only some 
four feet shorter. Ultimately Thornycroft won the contract 
to build HMCS Saguenay and Skeena. The British ship-
builders had used the Teddington model water tank (part 
of the National Physical Laboratory) to test and refine 
the ships’ hull lines and these tests provided valuable 
design data that would be incorporated into future British 
destroyers.

The two ships were laid down at Thornycroft’s Woolston 
Works in Southampton in September 1929. Saguenay and 
Skeena were designed to have strengthened bows and 
forward plating to provide added protection against ice – it 
had been calculated that there could be up to 50 or 60 tons 
of snow and ice built up on the upper decks and rigging 
if the ship traveled long distances during the Canadian 
winter. Increased stability was provided to ensure such 
occasions wouldn’t end in disaster. The investment made 
in these ships showed in the fighting and habitability 
qualities they possessed. Additional ventilation for work-
ing in tropical weather was added, and other items like 
ice-cupboards, shower baths and automatic electric fresh-
water and salt-water services caused the two Canadian 
ships to be dubbed the ‘Rolls-Royce Destroyers’ for their 
quality and perceived luxuries.2  

The total cost of the two destroyers, including arma-
ment, was £3,350,132.3 Initially, Saguenay – the first to 
be completed – had an experimental set of four-bladed 
propellers fitted. Although they seemed to reduce vibra-
tion at speeds up to 32 knots, they were unsuccessful at 
full power, requiring more horsepower for a lower top 
speed than Skeena.4 Triple-bladed screws were fitted 

Canadian destroyer HMCS Saguenay (D79), circa 1932-1934.
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before service with the RCN. Skeena meanwhile made 
36 knots on her measured mile trial in the Firth of Clyde 
and averaged 35.5 knots in a six-hour trial.5 The Canadian 
destroyers were already making their mark, not unlike 
the two Canadian officers who would command them.

Saguenay was commissioned on 22 May 1931 at Ports-
mouth, under the command of Commander P.W. Nelles, 
RCN. Nelles entered the navy as a Midshipman aboard 
HMCS Niobe – one of Canada’s first warships. He rose 
through the ranks swiftly, becoming First Lieutenant 
of the British cruiser HMS Dragon in March 1930. He 
became the cruiser’s Acting Captain later that summer, 
when, during a three-month tour of South American 
waters, Dragon’s Commanding Officer (CO) died unex-
pectedly after rounding Cape Horn. Nelles thus became 
the first Canadian to command a Royal Navy vessel. 
His posting to Saguenay was another stepping stone in a 
career destined to make him Chief of the Naval Staff in 
1934.

When Skeena was commissioned about a month after 
Saguenay, she was under the command of Commander 
V.G. Brodeur, RCN. Brodeur, a contemporary of Nelles, 
had also served aboard Niobe in his youth. He continued 
his training aboard HMS Dreadnought before being 
promoted to Sub-Lieutenant. He was serving aboard the 
cruiser HMS Berwick when it was involved in the Mexican 
revolution and saw action aboard cruiser HMS Caradoc 
in 1917 and 1919. A gunnery specialist, he was the first 
RCN officer to qualify as an RN gunnery officer, eventu-

ally holding a staff position at the Gunnery School in 
Devonport. After Skeena, he commanded the naval base 
at Esquimalt, on Vancouver Island, and in 1943 became 
Officer Commanding, Pacific Coast.

On 25 June 1931 the two destroyers left Portsmouth for 
Canada, arriving at Halifax on 3 July. Remarkably, they 
had used less than half their fuel supply crossing the 
Atlantic. Skeena tarried for only a month before she sailed 
for Esquimalt to take her place with HMCS Vancouver in 
the West Coast destroyer division. Meanwhile Saguenay 
joined the East Coast division and in September of 1931 
visited the area of her namesake as she proceeded up the 
Saguenay River to make a port call at Chicoutimi, Quebec.  

The two destroyers had a variety of interesting missions 
in the next few years. For example, in 1932, while on her 
winter training cruise, Skeena took part in showing the 
flag in Acajutla, San Salvador, during the peasant upris-
ing. In August 1934 Saguenay took part in the Jacques 
Cartier6 quartercenterary at Gaspe, Quebec, and in 1936 
she escorted Great War veterans across the Atlantic to 
France, for the dedication of the Vimy Memorial at Vimy 
Ridge.  

In January of 1936, Skeena departed Esquimalt on her 
annual cruise to the Caribbean. At this time her new 
CO was Captain H.E. Reid, RCN – former CO of HMCS 
Patriot, and recently returned from a posting in command 
of a RN destroyer on the China Station, where discipline 
was stricter than the RCN norm. Skeena’s First Lieuten-
ant was Lieutenant Commander H.N. Lay. Lay had been 

Canadian destroyer HMCS Skeena (D59), circa. 1931-1944.
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‘Number One’ on HMCS Vancouver and on similar 
cruises previously and, in his experience, when ships trav-
eled south, the crews would go to Tropical Routine. This 
meant that due to the heat the crew turned out at 0600 to 
work until noon and then had a more relaxed ‘make and 
mend’ in the afternoon.  

When Lay proposed this to the CO, Reid denied the 
request, telling Lay “I don’t think you are working the 
ship’s company hard enough.” Lay, who had already 
mentioned to the Coxswain that he would propose the 
switch to Tropical Routine for the crew, was obliged 
to order the crew to fall in at 1315. At about 1255 the 
Coxswain, reported to Lay that the crew had locked 
themselves in their mess and refused to work. Lay and 
the Coxswain were able to enter the forward mess deck 
through an ammunition passageway, and the second-in-
command found himself facing some belligerent seamen. 
Luckily the situation was defused when the crew – after 
expressing their displeasure at having to work in the hot 
sun in the afternoons – was informed by Lay about the 
seriousness of a mutiny and the possible punishment to 
mutineers. The crew fell in after Lay promised he would 
not report the mutiny ‘officially’ to the CO and would try 
to persuade Commander Reid to approve going to Tropi-
cal Routine. Although Commander Reid was none too 
pleased with Lay’s insistence, the CO promised not to act 
on the report of the mutiny (an assurance Lay extracted 
before he told his CO about what had happened). Reid 
acquiesced and the ship went to Tropical Routine the next 
day.7

Sailing together to British waters in May of 1937, Saguenay 
and Skeena represented Canada at the coronation of King 
George VI. In May of 1939 Saguenay escorted the King 
and Queen up the St. Lawrence to Quebec City on the 
Royal Tour of Canada, while in June Skeena escorted the 
Royal Couple from Cape Tormentine, New Brunswick, to 
Charlottetown, Prince Edward Island, and thence on to 
Pictou, Nova Scotia.  

These were among their last peacetime assignments. When 
war in Europe erupted Skeena was in Halifax, having 
traded home ports with HMCS Fraser. The next day she 
welcomed aboard the British Commander-in-Chief, 
America and West Indies Station along with his staff and 
sailed to Bermuda to debark them there. She arrived home 
the day after Canada declared war, and joined her sister 
Saguenay in Halifax Force. Skeena remained with this 
organization, which acted as local escort for fast convoys 
out of Halifax Harbour to England, until late May when 
she left Halifax to join Western Approaches Command in 
Britain.

Six days after the declaration of war, Saguenay joined the 
escorting forces of convoy HX 1, the first fast convoy from 
Halifax to England. She spent the rest of the year and the 
early part of 1940 on patrol, first from Kingston, Jamaica, 
and later from Halifax. In October 1940 she was assigned 
to Escort Group 10 based out of Greenock in Scotland. 
Two months later, while escorting convoy HG 47 from 
Gibraltar to England she was torpedoed by the Italian 
submarine Argo while west of Ireland. Lieutenant R.B. 
Warwick, RCNVR, spotted the submarine almost a kilo-
metre away.  Warwick directed the gun crew to fire a pair 
of 4.7-inch shells which straddled but didn’t strike Argo, 
after which the submarine immediately dived. Though 
the torpedo had shattered Saguenay’s bows and killed 21 
men, she made Barrow-in-Furness four days later under 
her own power. However, she wasn’t fit for service again 
until May of 1941.

Skeena spent the remainder of 1940 posted as a convoy 
escort/convoy rescue or on anti-submarine patrols, first 
with Western Approaches and later with Northern Escort 
Force and was based out of Plymouth, Rosythe, Greenock, 
Liverpool and Londonderry.  Like sister Saguenay, she 
served some time with Escort Group 10 and while with 
that group in December 1940, Skeena was involved in a 
minor collision with the Polish destroyer Blyskawica on 
the Clyde. After this, she returned to Canada for refit in 
March of 1941.

Saguenay put to sea to take part in screening the Home 
Fleet capital ships during the hunt for the German ship 
Bismarck. After this she was recalled to Newfoundland, 
arriving in St. John’s on 7 June 1941. In July she escorted 
British Prime Minister Winston Churchill aboard the 
battleship HMS Prince of Wales from the conference 
with US President Franklin Delano Roosevelt in Placen-
tia Bay to Iceland, where she was detached to return to 
Newfoundland.

The year 1942 was Saguenay’s most difficult year, start-
ing in January when she suffered extensive storm damage 
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Damaged stern of the destroyer HMCS Saguenay. Saguenay was rammed by SS 
Azra south of Cape Race, and lost her stern when her depth charges exploded, 
St. John’s, Newfoundland, 18 November 1942.
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After a brief exchange of gunfire three were sunk and 
the rest scattered. In the aftermath Skeena’s CO, Lieuten-
ant Commander P.F.X. Russel, RCN, took over as EG 12 
Senior Officer after Qu’Appelle’s CO was wounded. During 
the follow-up Operation Kinetic, Qu’Appelle collided with 
Skeena, leaving both in dry-dock for several weeks.9

By the fall Skeena had been transferred to Escort Group 11 
and was back on the convoy routes. Sadly on 24 October 
1944 while EG 11 took shelter in Reykjavik, Iceland, from 
a gale, Skeena dragged her anchor and was driven up on 
the rocks. Fifteen men died when they attempted to reach 
the shore. The rest of the officers and crew were rescued 
but Skeena was judged a total loss. She was sold in 1945 
for breaking up.

Although neither of these first two River-class destroyers 
survived to see the end of the conflict, HMCS Saguenay 
and HMCS Skeena paved the way for an expanded 
Canadian destroyer force and laid the groundwork for 
traditions – including naming Canadian destroyers after 
Canadian rivers – still in practice today. The ‘Rolls-Royce 
Destroyers’ showed that Canada’s navy understood the 
value of quality over quantity. The investment made in 
these destroyers echoed decades after they were gone, 
in the development of the ‘Cadillac of Destroyers’ (the 
St. Laurent-class and successors) and the later 280-class 
destroyers, the last of which, HMCS Athabaskan, is still in 
service today. It wouldn’t be the last time the world looked 
upon Canadian destroyers and saw the very best of the 
breed.
Notes
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which left her barely able to make it back to St John’s, 
Newfoundland. There she was laid up for three months 
for repairs. Then, in November she was accidentally struck 
by the Panamanian freighter Azra. The collision severed 
her stern which swiftly sank, causing her depth charges 
to detonate. The explosion sank the freighter, but luckily 
there were only two fatalities between both ships.

She was deemed too expensive to repair, and she had her 
stern sealed off. She was converted to a stationary training 
vessel as part of the shore training establishment HMCS 
Cornwallis. After a busy career, Saguenay was paid off 
after VE Day, and went to International Iron & Metal in 
Hamilton for breaking in 1946.

Skeena emerged from her refit in June 1941 and immedi-
ately joined the Newfoundland Escort Force. As she was 
usually the most senior command, she would often take 
the lead as Senior Officer Commanding the Escort, and 
was on hand in that role when Canada’s first U-boat kill 
was made by the corvettes HMCS Moose Jaw and HMCS 
Chambley in September of 1941. Skeena’s own first blood 
happened nine months later when she and HMCS Wetask-
iwin sank U-588 in June of 1942 while escorting convoy 
ON 115. Skeena’s CO at the time, Lieutenant K.L. Dyer, 
RCN, subsequently earned much praise for his tactical 
innovations while Escort Commander.8 Throughout the 
rest of 1942 and much of 1943 Skeena continued North 
Atlantic convoy escort duties and anti-submarine patrols. 

This changed in 1944. Before and after D-Day, many 
escort destroyers like Skeena found themselves hunting in 
the English Channel. The night of 5-6 July 1944 Skeena 
was with Escort Group 12 during Operation Dredger. 
The goal of the operation was to engage and defeat the 
escort vessels shepherding Nazi U-boats into and out of 
Brest, France. That night EG 12, led by HMCS Qu’Appelle, 
caught four minesweepers escorting a pair of U-boats. 

A new HMCS Skeena, a St. Laurent-class destroyer, was commissioned in 1957.
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Making Waves
Maybe, Just Maybe, They’re Serious 
Cal Mofford

David Perry’s observations in the last edition of Canadian 
Naval Review (Volume 12, No. 1) that there is simply not 
enough money in the defence budget to recapitalize the 
Canadian Armed Forces (CAF) is but the latest in a series 
of warnings raised by a number of defence analysts and 
authorities. The list would include the Parliamentary 
Budget Officer, the Office of the Auditor General of 
Canada, and Philippe Lagassé at the University of Ottawa, 
to name but a few. Therefore a review of Canadian defence 
policy could not have come at a better time.

Should the current Defence Policy Review be like previ-
ous reviews, one anticipates some variation on the endur-
ing themes of: defence of Canada; continental defence 
in partnership with the United States; and participation 
in international operations responding to world events. 
Like most policy documents, the final report will be short 
on details but will provide a broad context with perhaps 
some sense of the forces required to support it. However, 
to be useful to the Canadian Forces, it must be far more 
prescriptive in terms of force structure, with a view to 
ending up with capable forces that can be kept modern 
and effective. Absent this type of direction, the CAF will 
undoubtedly continue to pursue a force structure that is 
aspirational with unresolved competition amongst the 

services as they pursue equipment that they believe essen-
tial but is unaffordable, resulting in obsolescent military 
equipment as the government and its bureaucratic pro-
cesses focus on affordability and sustainability.  

A quick review of the relative expenditures by the Ca- 
nadian government on the Department of National 
Defence (DND) is worthwhile inasmuch as it provides a 
benchmark of what successive Canadian governments are 
prepared to spend on defence.

Canada spends approximately 1% of Gross Domestic 
Product (GDP) on defence; well shy of the NATO goal 
of 2%. Over the last 30 years, this represented 18-22% of 
government direct program expenditures and 6.9% of 
total government spending.1 The consistency (30 years) 
and relative ratio of these expenditures provide ample 
empirical evidence of what successive Canadian govern-
ments are prepared to spend on defence. We should expect 
no change given other demands on federal budgets, unless 
there is a significant change in the geopolitical environ-
ment that leaves Canadians worried about their security. 

There have been changes over the last several years to the 
framework which the Canadian government uses to plan 
for the recapitalization of the CAF. Perry and others have 
written extensively on these process changes. Simply put, 
there is a fixed amount of funds available for recapitaliza-
tion of major equipment with the costs amortized over the 
lifespan of the equipment. Budget 2016 provides a clear 
indication that the current government’s goal is $84.4B 

Figure 1: Defence Expenditure as a Share of Gross Domestic Product

Credit: NATO Press Release 4 July 2016

(based on 2010 prices and exchange rates)
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(inflation included) to be provided over the next 30 years. 
If we assume that the average lifespan of most of Canada’s 
major equipment fleets is 30 years, then this represents 
the totality of monies available to the army, navy and air 
force for all of their large-scale capital requirements. In 
essence, therefore, this represents all the money available 
for the CAF equipment force structure on a continuing 
and ongoing basis.  

Most force planners will state that this is simply not 
enough to maintain the CAF structure as it currently 
exists. Retired senior military leaders have added their 
voices to this chorus. To illustrate, the Canadian Surface 
Combatant project originally forecast at $25B is now being 
re-assessed at a capital cost of somewhere in the mid-$30B 
(absent a draft design). The cost of the Arctic Offshore 
Patrol Ship (AOPS) fleet is in the order of order of $3.5B, 
and the Joint Support Ship replacement in the order of 
$3B. These numbers add up – and this is before the inclu-
sion of a submarine replacement project which would cost 
billions of dollars, if recent Australian experience is an 
indicator. As well, these numbers are for navy fleets alone. 
Once the demands of the army, air force, special forces 
and intelligence agencies are added to this, it is difficult 
to understand how all of this will be affordable within the 
$84.4B envelope. Hence the necessity for the Canadian 
government to provide both policy and force structure 
direction. 

Without this direction, we can expect continuing delays 
as the government bureaucracy obsesses over the afford-
ability of the total major equipment renewal plan and 
stalls the process. Or delays could be caused by rejection 
of individual projects by the government as it becomes 
apparent that project costs exceed forecast costs. Regard-
less, these delays will result in gradual obsolescence, 
wholesale retirement of a given capability as it becomes 
unaffordable to support, or reduction in the future ability 
to acquire capability as inflation erodes purchasing power. 

In a perfect world, a force structure review would start 
with a blank piece of paper working through an iterative 
series of force structure and defence policy models until 
an affordable defence policy and force structure is deter-
mined. However, the world is less than perfect. All of the 
services have their own beliefs based on their hard-fought 
experience about what is required to remain effective in 
meeting current defence operations and international 
agreements and with a weather eye to an uncertain future. 
Therefore, it is unrealistic to expect them to walk back 
from what they see as a minimum capability without a 

policy framework that forces them to do so. 

However, the services are best placed to provide meaning-
ful judgement and advice on capability tradeoffs and the 
mission sets that would be acceptable for these capabilities 
under various plausible scenarios. This is where a compre-
hensive Defence Policy Review would be most useful. For 
example, if the navy was directed to limit its upper end 
capability to providing local sea control within a coali-
tion under the aegis of the US Navy against a moderately 
capable rather than a first order adversary then the result-
ing surface combatant would be less capable than one 
designed to fight independently against the best. The same 
would be true of the air force if its top mission was set 
as participating with the United States in continental air 
defence and expeditionary air superiority or supremacy 
roles alone, again under the aegis of a coalition of more 
capable air forces. The point here is that capability is the 
first order cost driver with the need for capability driven 
by what the government expects its military to do in 
meeting its domestic and international commitments. 

Since the underlying issue seems to be one of cost, this is 
the factor that needs the most attention. The Department 
of National Defence, for a myriad of reasons, seems unable 
to provide accurate indicative costs for major equipment 
purchases. Therefore, it would seem reasonable either to 
engage independent experts or engage defence industries 
directly, without prejudice, to provide better cost esti-
mates for various levels of capabilities. This approach will 
undoubtedly incur its own set of issues, but would provide 
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more realistic benchmarks which DND can incorporate 
into its deliberations. 

The current Defence Policy Review should as a minimum 
provide clarity to the mission sets in which it expects 
the CAF to participate and the level at which it expects 
this participation. The policy should be accurately costed 
with the resultant resources assigned to DND consistent 
with the force structure required to achieve the ambition. 
The only way to provide this coherence is through open 
and frank discussions among government, the defence 
industry, DND and the CAF as to what capability can 
be achieved at what price. To do otherwise will result in 
Canadian forces that will rapidly become obsolescent as 
major weapon systems age out while major replacement 
equipment projects are delayed. 
Notes
1.  Prepared by Peter Weltman, “Fiscal Sustainability of Canada’s National 

Defence Program,” Office of the Parliamentary Budget Officer, Ottawa, 
Canada, 26 March 2015. 

Energy Use and Conservation in the Marine 
Sector
Peter T. Haydon

Environmentalists are making a lot of noise these days 
about ‘getting off oil’ in the next two to three decades. This 
might seem like a great idea until looked at carefully from 
a practical perspective. Sure, we could build more energy-
efficient buildings and electrify the railroads, but what 
would happen to the rest of the transportation industry 
in Canada under such a concept? For instance, a complete 
or even partial lack of fossil fuels in the marine sector 
would cause absolute havoc. The inescapable fact is that 
the marine sector depends on the internal combustion 
engine. As I will explain, the extent of this dependence 
is sufficiently great to be a major factor in the national 
economy. Affordable alternatives to internal combustion 
engines at sea just do not exist at the moment. I suppose 
we could return to an era of sailing ships, but what would 
that do to a  manufacturing industry structured on a ‘just-
in-time’ logistics concept? Chaos! How would we main-
tain the export market for fish without refrigeration? And 
how would the essential network of ferries be sustained? 
Could we afford to rebuild the national fleets of ferries to 
run on nuclear energy or even fuel cells? These are all valid 
questions that should be included in any future proposal 
for getting off oil.

Policy-makers and their critics in central Canada have a 
nasty habit of ignoring the marine sector and its role in 
the national economy. This isn’t new, it goes back well over 
100 years despite the fact that the sea played and continues 

to play an essential role in the development of the coun-
try. Geographic and economic data should speak for 
themselves. One would think that by now the Canadian 
population would accept not only the magnitude of the 
ocean areas over which sovereignty is claimed but also 
that those waters are directly and indirectly the source of 
great wealth. Ignore the oceans at your peril!

Surprisingly, good statistics on Canadian ocean use are 
now hard to find. The government no longer collects and 
analyses the amount of marine data it did in the past, 
and the few analyses that are published are shallow in the 
extreme. But, by delving into some private sector reports 
and analyses, a pretty good picture of the Canadian 
marine sector can be found. It just takes a little effort.

The Canadian Marine Sector
We tend to speak of a marine sector in a unitary sense, 
whereas in reality it is multifaceted. I’ll summarize five 
of the more obvious areas to provide an overview of 
the national economic and employment implications. 
Unfortunately, space does not permit mention of the 
very important R&D activities or the considerable ferry 
network connecting island and isolated communities 
with the rest of the country.  

Also, I hope to make it clear that the common denomina-
tor throughout is the internal combustion engine, with 
some reliance on gas-turbines. That done, I’ll talk a bit 
about realistic alternatives for marine propulsion systems 
and show that getting off oil at sea will be very expensive 
and will take a great deal longer to implement than the 
two to three decades being touted. In fact, taking such 
a step is more akin to initiating an industrial revolution 
than a simplistic environmental policy shift.

First, trade by sea, along the coast and international, is a 
key component of our economy. Somewhere in the vicin-
ity of 315,000 tonnes of cargo, worth some $500 billion, 
are loaded and unloaded in Canadian ports every year. 
In turn, this generates nearly $200 million in operating 
income and leads to about a quarter of a million jobs. Most 
of the vessels engaged in seaborne trade are internation-
ally owned and operated; the small Canadian merchant 
marine is almost entirely engaged in domestic trade and 
local transportation. Shipping adds $25 billion annually to 
the national Gross Domestic Product (GDP). An impor-
tant and often overlooked point here is that many of the 
foreign merchant ships using Canadian ports, refuel and 
re-provision there. Getting off oil would almost certainly 
affect the freedom of use of those ports, with considerable 
economic consequences.

Second, resource exploitation, mainly the fishery and 
offshore oil and gas, employs some 83,000 people including 
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The Port of Vancouver, Canada’s busiest port, as seen from Harbour Centre Lookout, March 2007.
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those in the shore-based support operations. Offshore oil 
and gas operations provide some $60 million annually 
to research and development (R&D) and pump over $2 
billion in revenue to provincial governments. I could 
not find a figure for the number of vessels involved in 
the oil and gas industry, but over 18,000 vessels form the 
backbone of the inshore and deep ocean fisheries. The 
economic value to Canada of the fishery is $7.8 billion.

Third, the recreational use of the oceans and inland waters 
by Canadians is extensive. Here again, the data are scarce, 
but some 4.3 million small vessels are registered for recre-
ational use. There is no easy way of telling how many of 
those vessels do not have an engine, but probably most 
do. With the support infrastructure, recreational use of 
Canadian waters is estimated to add about $5 billion to 
the economy every year.

Fourth, the shore-based infrastructure to support these 
marine activities is, as one would expect, very large 
and diverse; covering shipbuilding and repair, logistics, 
management and maintenance of ports and waterways, 
cargo handling, and the necessary administration to 
make it all function. Statistics covering the full economic 
value of this aspect of the Canadian marine sector are 
impossible to find, but several hundred thousand people 

are employed in all aspects of this activity. I could not find 
a figure to tell me just how many tugs, barges and small 
boats support this infrastructure, but anyone who has 
ever watched port or shipyard operations appreciate that 
they bustle with activity.

And, fifth, without a comprehensive system of regulations 
and the means of enforcement, any marine sector would 
be complete chaos. Although many of the related activities 
are shore-based, a significant number of ships and people 
carry out this work on the water. The Canadian Coast 
Guard, the primary law enforcement arm of government, 
for instance, maintains 119 vessels, 22 helicopters and 
employs over 4,500 people. 

In summary, the marine sector in Canada employs thou-
sands of people from coast to coast as well as in the North 
and on the inland waterways. The value to the economy is 
billions a year. In all, some 50,000 or so ships and smaller 
vessels use Canada’s vast oceans and inland waters for 
many reasons and, with few exceptions, they all use 
some form of internal combustion engine for propulsion 
or to generate electricity. It is perfectly fair to claim that 
without the internal combustion engine and fossil fuel, 
the Canadian maritime sector would collapse and in the 
process do immeasurable damage to the economy.
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The second option is fuel cells. These are essentially chemi-
cal batteries and have been used for several purposes from 
driving buses to providing emergency electrical power. 
Iceland and the Netherlands are now using fuel cells to 
power small boats and Iceland has plans to shift its fishing 
fleet to this power source. Several submarines are using 
fuel cells to augment their diesel-electric propulsion  to 
get greater underwater endurance. The cells are quite 
expensive and fairly bulky, but with some limitations can 
be retrofitted into existing hulls. Individual cells can be 
stacked to provide a larger power potential; an upper limit 
to which has not yet been established. Fuel cells are not 
easily refueled, and the production and storage of hydro-
gen, essential for the operation of the present generation 
of fuel cells, can be problematic.

For larger ships – naval and merchant – nuclear power 
offers a third option and the most logical solution to 
getting off oil especially as Canada already has a small 
nuclear industry. As with fuel cells, the key factor is to 
determine the amount of power needed. For instance, a 
modern, large container ship or the largest of the Marine 
Atlantic ferries have shaft horse power (SHP) ratings of 
75,000 to 80,000. The electrical power needed to propel 
and provide domestic power for those vessels is about 
70 megawatts (MW). The Russian nuclear-powered 
icebreaker, Yamal, has an SHP rating of 75,000 developed 
by two 56 MW reactors. (For cross-reference, a wind 
turbine develops 2-3 MW depending on wind strength, 
and one MW will supply power for about 200 homes.) A 
fourth generation Westinghouse reactor generates 550 
MW; a modern aircraft carrier has two such reactors. 
Small commercial reactors developing 25 to 100 MW are 
being developed in many countries; these would produce 
enough power to drive medium-sized cargo ships and 
ferries. Once past the ‘nuclear allergy,’ the problem with 
nuclear power is cost and the need to develop a very large 
support infrastructure.

Conclusion
I have shown that ‘getting off oil’ in Canada’s maritime 
sector would be a major undertaking that needs to be 
carefully planned in order not to disrupt the national 
economy. It would be, in fact, a national project that could 
take several decades to implement fully. There is no single 
solution to solving the perceived oil problem: a lot of new 
ships embodying new technologies will have to be built to 
replace existing hulls. It makes sense to use nuclear power 
for warships, submarines in particular, icebreakers, the 
large Coast Guard vessels, northern supply vessels, and 
probably most of the Marine Atlantic fleet. Fuel cell 
technology is certainly promising and could well offer a 
solution for the smaller commercial vessels, harbour tugs 

Alternative Fuels and Means of Propulsion
At present, transportation accounts for roughly 39% of 
all Canadian energy consumption. This includes avia-
tion, road and rail as well as the marine sector. Nearly all 
of that amount is fossil fuel. Assuming that somewhere 
between one-third and one-half of that energy is used 
by the internal combustion engines of the marine sector, 
ridding the economy of fossil fuels or even attempting to 
reduce consumption presents a huge challenge. Let’s look 
at some options.

The first option, shifting to biomass-based fuels or cleaner 
variants of fossil fuels, is theoretically possible but those 
fuels still produce carbon emissions albeit at a lower level. 
Although biodiesel holds promise as an efficient fuel for 
transportation, with about 93% of the power derived 
from traditional diesel fuels, serious concerns exist over 
its sustainability as a major fuel because of the amount of 
biomass needed to create the fuel. Recent American stud-
ies for instance place the biomass requirements in thou-
sands of acres. This is accompanied by calls for far larger 
crop yields per acre. Moreover, there is a not insignificant 
need for energy in its production, a fact which sometimes 
gets overlooked.

U-32 (S182), the second Type 212A submarine of the German Navy, is powered 
by one diesel engine and an electric motor driven by two fuel cells. Photo 8 
March 2010.

Cr
ed

it:
  W

ik
im

ed
ia

 C
om

m
on

s



VOLUME 12, NUMBER 2 (2016)       CANADIAN NAVAL REVIEW      33

and smaller ferries. Biofuels, once the sustainability issue 
is solved, could well become the primary fuel for small 
fishing vessels and the bulk of the recreational fleet, but 
there is a lot of preparatory work to be done before this 
can become a reality. 

German U-boats to torpedo Allied supply ships in the 
North Atlantic Ocean to a point where British Prime 
Minister Winston Churchill considered Britain under 
serious threat of starvation. 

Thanks to English cryptologist Alan Turing and code-
breakers like Nancy Lynn at Bletchley Park, much of this 
information ended up in Allied hands within an hour or 
two of it being transmitted. This breakthrough is believed 
to have changed the course of the war, ending it years 
earlier and saving millions of lives. 

In the spring of 1944, Lynn was stationed on the top floor 
of a huge Catholic boys’ school building in Ottawa, secretly 
decrypting code aligned with the efforts of Bletchley Park. 
“The Royal Canadian Navy and Air Force occupied the 
whole top floor of the school,” she said. “On one side was 
the Air Force, and I was on the other side with the Navy. 
They were still teaching in the school downstairs, and you 
could look out of the window and see the boys playing 
football in the playground. It was that secretive. No one 
knew we were there.”

Born and raised in Toronto, Lynn 
joined the Wrens at the age of 19. 
She took basic training in Galt, 
Ontario (now a part of Cam- 
bridge), and was posted to Vancou-
ver shortly afterwards. It was here 
that she began work helping to 
decrypt the Japanese code after 
Japan signed the Tripartite Pact 
in 1940 to form an alliance with 
Germany and Italy. “The movie 
The Imitation Game focused on 
the German part of Bletchley 
Park. I was in the Japanese part,” 
she said. 

After several months in Vancou-
ver, five Wrens were chosen to go 
to Ottawa for more extensive work 
on breaking the code. Nancy Lynn was one of them. “I 
was picked from a large group. There were places for four 
Wrens, and the Admiral’s niece was already on the list. 
The last place came down to me and one other girl, and 
they couldn’t make up their mind, so they took both of us. 
I don’t know how I was chosen. I was good at math, and 
scored very high at school. But I was terrible in English. I 
couldn’t spell. Still can’t.” 

The five Wrens traveled to Ottawa together, and didn’t 

The call to get off oil should be seen as an opportunity to 
move Canada to world-class status in the management of 
the marine sector. It will not be cheap, and will have to be 
accompanied by a significant public education initiative 
to overcome opposition to the new technologies. One has 
to wonder though if any government, present or future, 
will have the courage to embark on such a huge modern-
ization initiative.

Canadian Wren Recalls Attachment to 
Bletchley Park
Drew Tapley

“Before the film came out, most people had never even 
heard of Bletchley Park, even those that were in the 
service,” says Nancy Lynn, a Canadian with the Women’s 
Royal Naval Service (known as Wrens) during the Second 
World War. She was drafted to Bletchley Park England in 
1944 to help break the Enigma code. The film to which 
she is referring is the 2014 Oscar-winning film The Imita-
tion Game which portrays the efforts at Bletchley Park to 
decrypt the German code that Adolph Hitler and his high 
command were broadcasting to their frontline generals. 

The German military transmitted thousands of coded 
messages every day using cipher communication through 
an Enigma machine. This technology significantly enabled 

The NYK Line ship Auriga Leader is the world's first commercial, solar-assisted 
cargo ship. However, its solar power capabilities produced only 0.05% of its 
propulsion power, and 1.0% of its electrical power in sea trials in 2009.

Nancy Lynn (born Baker) is 
pictured here in her home in 
Keswick, Ontario, holding her 
medal from Queen Elizabeth.

Cr
ed

it:
 C

BC

Cr
ed

it:
 In

te
rn

et



34      CANADIAN NAVAL REVIEW        VOLUME 12, NUMBER 2 (2016)

know exactly what they would be doing there. Lynn 
worked more extensively on the Japanese code for several 
more months before being sent to Halifax, Nova Scotia, 
for specialist training. From there, she traveled to England 
on a boat: destination Bletchley Park. 

She recalls the trip over rough sea. “One night the engines 
stopped, so there must have been submarines in the 
area. We were in a big convoy of boats, and I couldn’t see 
outside as I was seasick, lying flat on my bunk. The food 
was terrible. We eventually arrived at the port in Liver-
pool, and took the train down to London.”  

It was November 1944. Lynn and the four other Canadian 
Wrens were billeted in London along with 40 British 
Wrens before being taken by bus to Bletchley Park. Lynn 
remained at Bletchley Park until the war ended, despite a 
rocky beginning when there was some confusion about 
what to do with people working on the Japanese project. 
According to Lynn, “They were not sure where to put us as 
the Japanese campaign we had been working on was fairly 
new. We had to explain what we did in Ottawa before they 
had any idea where we should go.” 

Bletchley Park in Buckinghamshire, England, is now 
famous as the Victorian mansion used by Alan Turing 
and his team of mathematicians. It became a national 
museum after the British government disclosed confiden-
tial details of Bletchley Park in 1974. But during the war, 
its purpose was, for obvious reasons, kept top secret. As 
Lynn recalls, “[w]e went with the officers to what looked 
like a country club on the property, and had to sign a pink 

slip of paper to declare that we would not breathe a word 
of what we did there. I was scared to death.” 

Lynn and the other Wrens worked shifts with the British 
and American military, as well as British civilians. The 
place was “big and broken up, with blocks of buildings 
and huts so nobody would be able to find out what we 
were doing. There was a room with a big table. I was given 
strips of paper with maps of Japanese ships, and part of 
my job was to put them together and compare them. I can 
remember this big map at the far end of that room where 
they plotted submarines.” 

She recently saw the film The Imitation Game. “The people 
doing that work were in the park too, but I never met 
them. All five of us Canadian Wrens were split up and 
sent to different places to work on different things. There 
was a man we worked for, a nice man. He was like Alan 
Turing but for the Japanese side of it.” 

Lynn now lives in Keswick, Ontario. She proudly wears 
a Canadian Bletchley Park medal that her son obtained 
for her by submitting paperwork about his mother’s war 
service. She has never taken it off since he pinned it on 
four years ago, and also proudly displays a boxed medal 
that came directly from Queen Elizabeth. 

“I always liked jigsaw puzzles, and that’s what Bletchley 
Park was – an enormous jigsaw puzzle. I was really noth-
ing but a speck in the system. But every speck was impor-
tant because even the smallest piece of a puzzle brings the 
whole thing together.” 

Bletchley Park mansion. Bletchley Park was the place where Enigma messages were cracked during the Second World War.
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Dollars and Sense:

The Navy Actually is a Liberal Priority
Dave perry

During the 2015 federal election campaign, the Liberal 
Party of Canada promised to make investing in the Royal 
Canadian Navy (RCN) a priority. Amidst the hundreds 
of campaign commitments the party made, there was 
little reason to suspect that this, amongst the cacophony 
of other promises, would actually be a priority. Yet, the 
government’s record on defence, so far, has been consistent.  
Those campaign pledges were included in the Minister 
of National Defence’s (MND) mandate letter, the formal 
direction given to Ministers of the Crown by the Prime 
Minister, and are forming the basis for the Liberal Party’s 
actions in office. This is all to the good for the navy, as the 
government remains committed to making real progress 
on building ships especially. More broadly, the adherence 
to the DND mandate letter gives reason to believe that the 
focus will remain for the foreseeable future.  

The Liberal Party of Canada’s election platform laid out 
nine major commitments in the international section. The 
MND’s mandate letter expanded and added to that list 
producing 14 priorities for the Minister, depicted in Table 
1. Those shaded in blue have already made significant 
progress.

Making headway on any defence issue was initially made 
difficult by a lengthy delay in staffing the MND’s office, 

which was not substantively complete until February 
2016. Once that was accomplished, the first significant 
move made by the government was to change the military 
mission in Iraq. On 17 February it was announced that 
the air combat operations in Iraq and Syria would stop. 
The original plan for the mission in Iraq was that it was 
to cease at the end of March 2016. In order to change 
the plan, rather than let it run its course and propose 
something new, the government was forced to act in the 
early winter. Subsequently, the government has moved 
on a number of other fronts. The 2016 Budget made good 
on the mandate letter’s promise to sustain defence fund-
ing by providing the 2% annual increase to the defence 
budget the Conservative government had promised. And 
in April, an extensive public consultation process for the 
Defence Policy Review was initiated, and a review report 
is promised by the end of 2016, with a public document to 
follow shortly thereafter.  

Most notable for this publication, though, is that the 
second big defence initiative the government made in 
February was to propose a reorientation of the procure-
ment strategy for the Canadian Surface Combatant (CSC). 

The CSC procurement strategy, the most important 
capability component of the shipbuilding program and 

CAmPAiGN PlAtform mND mANDAtE lEttEr
End combat mission in Iraq, refocus effort End combat mission in Iraq, refocus effort
Maintain status quo defence spending plans Maintain status quo defence spending plans

Don’t buy F-35, launch open fighter 
competition

Open and transparent fighter competition

Invest in the RCN as a top priority Invest in strengthening RCN, maintain NSPS
Renew Canada’s commitment to peacekeeping Renew Canada’s commitment to peacekeeping, with specialized capabilities

Help UN respond quicker to new conflicts, provide quick Canadian 
responses
Expand peacekeeping training

Implement Report on Transformation Maintain commitments to NORAD/NATO
An open and transparent review of defence Create a new defence strategy through an open and transparent review
Continue reassurance measures in Europe Renew focus on surveillance and control of Canada, expand the Canadian 

Rangers
Restore Canadian leadership in the world Create workplace free from harassment and discrimination

Work with Veterans Affairs Canada to overhaul service delivery
Conduct cyber review
Create suicide prevention strategy for Canadian Armed Forces and 
veterans

Table 1. Liberal Party Commitments
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by far the largest share of its cost, had undergone a series 
of changes already. In the winter of 2015, the government 
announced its intention to hold two competitions – one to 
select a Warship Designer and a second to source a Combat 
Systems Integrator. This progress was oriented around 
the need to produce what would have been essentially a 
purpose-built warship for the RCN the requirements of 
which could not have been met by any existing designs.  

Over the course of the requirements review and recon-
ciliation for the CSC which occurred over the summer of 
2015, the RCN requirement underwent some significant 
changes, which opened up the possibility of holding a 
competition for an existing design that could meet Cana-
da’s needs. At the same time, it had become apparent that 
the plan to design a bespoke warship would create a delay 
of roughly two years between the completion of the last 
Arctic Offshore Patrol Ship (AOPS) and the construction 
of the first CSC. This would be problematic for the Prime 
Contractor and shipyard, Irving Shipbuilding, and also 
produced the spectre of further delay in introducing the 
new ships into Canada’s fleet.   

To address this, in February 2016 the government 
announced that it would alter the procurement strategy 
to select an existing military-off-the-shelf (MOTS) design 
that, with some ‘controlled customization,’ could adapt an 
existing design and meet Canadian needs. By going this 
route, the government hopes to eliminate the gap between 
CSC and AOPS, while also reducing technical and finan-
cial risk.  

On its own, this early major change would be sufficient 
to indicate that the CSC and shipbuilding is in fact a 
government priority. Subsequently, the government has 
also taken steps to improve the handling of the ship-
building file generally and embarked on an aggressive 
schedule. At the CANSEC defence tradeshow in Ottawa 
in May, the Minister of Public Services and Procurement 
Canada announced a number of positive changes to the 
management of the file. The government was enhancing 
the shipbuilding governance structure by securing the 
advice (albeit part time) of a shipbuilding expert, a retired 
British Admiral, and creating a Cabinet committee 
(although on an ad hoc rather than permanent basis) for 
defence procurement. Further, the shipbuilding capacity 
in government will be enhanced by hiring some needed 
additional staff, and the process of costing the vessels will 
be enhanced. Finally, the Minister acknowledged officially 
the well-known truism that the original budget of $26.2 
billion for 15 CSCs was well out of touch with reality, and 
would henceforth be set aside pending a re-costing.  

With respect to schedule, the government is proceeding 

swiftly. Prequalified bidders were meeting with the ship-
yard and government the last week of June to review the 
classified naval requirements documents. Beyond that, 
current plans are to have a Request for Proposal released 
in the fall, with bids submitted by early winter 2017.

Moving forward on this timetable will be a significant 
undertaking, given both the otherwise glacial pace of 
Canadian defence procurement and the nature of this 
particular file. The government will have to manage two 
issues carefully to make progress as intended. First, the 
inclusion of Canadian content in what will otherwise be 
an offshore design remains unspecified. The February 
announcement indicated a desire to include Canadian 
defence products in the final design, including some 
advanced systems. Doing so will require integration of 
these systems with whatever design is chosen, which will 
add time and schedule risk.  

Second, while the intent is to secure a MOTS design, 
there will be a strong desire to Canadianize it to suit RCN 
specific requirements. Some of this, such as adapting it to 
accommodate the Cyclone helicopter or Canadian envi-
ronmental or electrical standards is a foregone conclusion. 
Beyond this, there will be undoubtedly be a desire to make 
other changes to the design. Managing these two issues 
will be crucial. The potential advantage of this approach 
in terms of reduced risk and time is predicated on taking 
the existing design more or less as is. While there are 
legitimate reasons for making changes, if too many are 
made, the advantage of the MOTS approach will be lost.  

While it is still early days, the initial signs from this gov-
ernment are encouraging. Although it has made some 
changes to the shipbuilding strategy, it has done so swiftly, 
and the impact has been to accelerate progress. For that, it 
deserves a Bravo Zulu!

Dr. David Perry is the Senior Analyst and Fellow with the Cana-
dian Global Affairs Institute. 

Canadian content similar to the integrated bridge system produced by L-3 
MAPPS will feature in the Canadian Surface Combatant design.
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A View from the West:

China, Japan, South Korea
Look North

Diana Edwards

Until recently, sustained interest in the Arctic was limited 
to countries with Arctic territory. Now, as the Arctic has 
slowly opened, more states are seeing potential for the 
Arctic Ocean region to be a global commons. The Arctic 
has been changing rapidly in the past decade; in 2007 and 
again in 2012 sea ice levels hit record lows. This trend has 
continued, with the National Snow and Ice Data Center 
reporting that ice levels set another record low in 2015 at 
580,000 square kilometres smaller than May 2012, and 
analysts predict that 2016 could have another record low 
ice level.1 

The opening of the Arctic presents opportunities for 
untapped resources (oil, minerals and fish) and new ship-
ping lanes such as the Northwest Passage (NWP) and the 
Northern Sea Route (NSR). The resources are of interest 
but, given that a majority of them are within the Exclusive 
Economic Zones (EEZ) of the Arctic states, the primary 
international focus is currently the potential shipping 
lanes. While the NWP is often mentioned when talking 
about Arctic transit/travel, the NSR is already an active 
trade route, and due to the pattern of ice melting, the NSR 
will become economically viable sooner than the NWP.2 
The NSR is entirely within Russia’s EEZ and transits have 
been increasing, due to less harsh weather conditions. The 
NSR is of obvious interest to Pacific countries and could 
set an important precedent for Canada’s NWP. 

The eight Arctic states – Canada, Denmark (via Greenland), 
Finland, Iceland, Norway, Russia, Sweden and the United 
States – formed the Arctic Council in 1996. Currently, it is 
comprised of the eight permanent members, plus observ-
ers, non-governmental organizations, inter-governmental 
organizations and Indigenous peoples.

Despite possessing zero Arctic territory, Asian interest in 
the region is increasing. In May 2013 China, South Korea 

and Japan were granted permanent observer status on the 
Arctic Council. Observers must recognize the sovereignty 
of Arctic states, possess both a political and financial will 
to cooperate, and are subject to a re-evaluation of their 
status every four years and can only remain observers if a 
consensus among all permanent members still exists. This 
status means that while they cannot participate directly 
in political and economic talks about the Arctic, they can 
observe the proceedings, participate in working groups 
and, with a permanent member’s support, present propos-
als to the council. There was tension about granting the 
Asian states observer status, and concern about potential 
diplomatic and economic repercussions if the status was 
not granted. Given Canada’s expanding interest in trad-
ing with Asia, this was certainly a consideration. 

Chinese, Japanese and South Korean Interests 
in the Arctic
While China currently has no official Arctic policy, its 
interest in the Arctic has been increasing in recent years. 
Because it has no Arctic territory, China is forced to 
cooperate, and must recognize the sovereignty claims of 
the Arctic states. Therefore China has found alternative 
ways to build an Arctic presence. One way is through 
China’s large Arctic research program, which has the 
largest non-nuclear icebreaker in the world and a second 
smaller icebreaker which was commissioned in early 2016. 
Climate change in the Arctic has been linked to changes 
in weather on mainland China, giving a justification for 
research in the Arctic to explore what climate change may 
occur in China. Beijing seems intent on strengthening 
this Arctic presence, and has stated its intention to explore 
the international waters in the Arctic, based on the United 
Nations Convention on the Law of the Sea (UNCLOS). In 
2012, the icebreaker Xuelong became the first Chinese 
vessel to cross the Arctic Ocean, and in 2013 the first 
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Yong Sheng arriving in Rotterdam, 10 September 2013. Yong Sheng was the first commercial Chinese ship to transit through the Northern Sea Route, which 
connects the Atlantic and Pacific oceans by way of the Bering Strait and Russia’s northern coast.
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container ship to transit the NSR was China’s Yong Sheng. 
In 2015, China sailed five warships through the Bering 
Strait and, shortly after, Chinese naval vessels paid port 
visits for the first time to Sweden, Finland and Denmark.

The reason for this Arctic presence is easy to understand 
when you look at the potential gains for China. China 
is heavily reliant on trade: of the 10 busiest ports in the 
world, seven are in China. When the Arctic routes are 
passable, they are on average 40% quicker than traditional 
routes such as the Panama or Suez Canals, which repre-
sents a reduction of a week in sailing time, or an estimated 
savings of USD $600,000 per vessel per trip.3 Reportedly, 
China has plans to have 5-15% of its container traffic on 
Arctic routes by 2020.4 Given that Arctic states have direct 
control of the Arctic trade routes, China wants to be able 
to observe talks that affect these routes. 

Japan’s primary polar focus had been on the Antarctic, but 
this has changed in recent years. Japan has a long history 
of Antarctic research – the National Institute of Polar 
Research launched its first Antarctic mission in 1956 – and 
Japan launched a new icebreaker in 2008. However, it was 
not until recently that Japan shifted focus to the Arctic, 
when its resource dependency reignited industry interest 
in Arctic shipping lanes. Japan has been slower than its 
Asian counterparts in showing interest in the Arctic – it 
was the last to apply for observer status among these Asian 
states – but Tokyo has been steadily increasing its Arctic 
programs in an effort to catch up. In 2008 Japan published 
its interim Arctic policy, and adopted the final version in 
2015, which seeks to increase research and explore strategic 
opportunities, specifically the NSR. As well, given Japan’s 
proximity to the Bering Strait, Japan stands to gain from 
increased traffic at its ports and the potential to become a 
central hub in Asia.

South Korea has had a long Arctic research program – the 
central research agency, Korean Polar Research Institute, 
has focused on Arctic governance, policy, research and 
industry since 1987. South Korea also has a lot to gain from 
shorter shipping routes. When compared to the Suez Canal 
route, the NSR route from the Busan port to St. Petersburg, 
Bremen and Rotterdam reduces transit lengths by over 
3,000kms, or 37%.5 As a country that imports over 90% of 
its oil, shorter shipping routes could mean significant savings.  

South Korea has been ramping up its Arctic research 
and diplomatic activities in recent years. It built its first 
icebreaker, Araon, commissioned in 2009, and makes 
annual trips to the Arctic. In 2013, South Korea wrote its 
Arctic policy, and the “Master Plan for Arctic Policy” was 
announced in December. The plan spans 2013-2017 and 
aims to increase international cooperation, explore and 
promote Arctic business (shipping, fishing and shipbuild-
ing), and expand Arctic research. The plan also outlines 
31 specific projects to undertake, marking a concerted 
effort to increase South Korea’s Arctic presence. 

In recent years, there has been increasing collaboration 
among these three Asian states in their polar ambitions. 
The first South Korean scientist to go to the Arctic was on 
board a Chinese research vessel, and a Japanese scientist  
traveled with the South Korean icebreaker Araon. South 
Korea and China signed a Memorandum of Agreement 
in 2008 to collaborate on polar research. Japan did not 
enter into formal agreements with China at that time, but 
in April 2016, Japan, China and South Korea held their 
first high-level collaboration talks on the Arctic in Seoul. 
From these talks, the three states agreed to work together 
to increase scientific research on the Arctic, and help each 
other further their Arctic interests. This marks the first 
time these three countries have officially collaborated on 
the Arctic. Japan will host the next set of trilateral talks, 
although no timeline for this has yet been released. 

Conclusion
Given Asia’s interest in the Arctic shipping routes, Canada 
has a great opportunity to capitalize on the NWP to gain 
international influence and potential revenue. Despite the 
unpredictability of the ice levels, as the Arctic continues 
to open, international attention will turn to the region, 
leaving those who have already staked an interest with an 
important edge.

Notes
1.  National Snow and Ice Data Center, “Low Ice, Low Snow, Both Poles,” 

June 2016, available at http://nsidc.org/arcticseaicenews/2016/06/low-ice-
low-snow-both-poles/. 

2.  Linda Jakobson and Seong-Hyon Lee, “The North East Asian States’ 
Interests and Possible Cooperation with the Kingdom of Denmark,” 
Stockholm International Peace Research Institute, April 2013, p. 1.

3.  Ibid., p. 9.
4.  Hugh Stephens, “The Opening of the Northern Sea Routes: The Implica-

tions for Global Shipping and for Canada’s Relations with Asia,” SPP 
Research Papers, The School of Public Policy, University of Calgary, Cana-
dian Global Affairs Institute, Vol. 9, No. 19 (May 2016), p. 4.

5.  Yeong-Seok Ha and Jung Soo Seo, “The Northern Sea Routes and Korea’s 
Trade with Europe: Implications for Korea’s Shipping Industry,” Interna-
tional Journal of e-Navigation and Maritime Economy, Vol. 1 (December 
2014), p. 80; and Jakobson and Lee, “The North East Asian States’ Interests 
and Possible Cooperation with the Kingdom of Denmark,” p. 32.

Diana Edwards is a Research Assistant at N39 International 
Engagement, at Maritime Forces Pacific Headquarters.

The South Korean icebreaker RV Araon on a research cruise in 2010.
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Warship Developments:

Submarines Great and Small 
Doug thomas

Submarines may look alike when viewed on the surface 
from a distance or alongside in naval dockyards, but they 
actually differ greatly in size and capabilities. Nuclear-
powered submarines are considered ‘true submarines’ in 
that they are independent of the surface and can conduct 
complex operations while remaining totally submerged 
for extended periods of time: weeks or a month or two 
if necessary. Food and other consumable stores are the 
principal determinants of how long they can remain 
submerged as there is no such thing – to my knowl-
edge – as submerged underway replenishment at sea. In 
early 1960, the American nuclear submarine USS Triton 
circumnavigated the world submerged, following the 
track of Ferdinand Magellan’s first circumnavigation in 
the early 16th century! Triton’s voyage was an amazing 
accomplishment in 1960; it is relatively easy to do now.

Submarines operated by Canada over the past 102 years 
are classed as ‘submersibles’ as they have to return to 
the surface in order to run their diesel engines, or just 
below the surface drawing in air while ‘snorkeling,’ and 

are generally faster on the surface as well. Canada’s 
Victoria-class submarines have many advantages over 
the previous Oberon-class, including a hull optimized 
for submerged rather than surface operations, but 
they are definitely still submersibles rather than ‘true’ 
submarines. When Canada replaces Chicoutimi, Corner 
Brook, Victoria and Windsor in the coming decades, it 
should seriously consider some type of Air-Independent 
Propulsion (AIP).

Nuclear-powered submarines have AIP and are the most 
capable submarines, but they are expensive to build and 
maintain, and many countries would prefer to avoid 
nuclear power for political reasons. There are other ways 
to acquire AIP for submarines. One of these methods has 
been exhibited by the German fuel cell-powered U212-
class submarine U-32 which transited totally submerged 
from the Baltic Sea to the Mediterranean Sea, maintain-
ing a submerged speed of eight knots over a two-week 
period. All new German submarines, including those 
built for export, employ this type of power plant. 

HSwMS Gotland, at Ystad in 2015. 
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Other navies from countries such as Sweden, France, 
Spain, Italy and Japan are employing technologies such as 
fuel cells of various types and closed-cycle engines. There 
was a proposal some years ago in Canada to build a small 
200 kilowatt (kW) reactor for auxiliary power – sort of 
a nuclear battery – so that Canadian submarines could 
operate near or under the Arctic ice. This would mean that 
the submarines would not have to worry about surfacing 
to recharge their batteries with their diesel engines, which 
of course require air.

The Swedish AIP system is an interesting one. Advanced 
batteries are charged by 75 kW. generators. These genera-
tors are run by a pair of diesel and liquid oxygen-fueled 
Stirling engines. This system as fitted in Gotland-class 
submarines provides quiet submerged operation at five 
knots, for two weeks. This class can also act like a tradi-
tional diesel-electric submarine and run on its diesel 
engines while surfaced or snorkeling, or submerged on 
battery power alone where it can achieve speeds of 20 
knots for short periods. 

In addition to the Swedish Navy, this technology is in 
several ex-Swedish submarines in the Singaporean Navy. 
As well it is being built under license in Japan for installa-
tion in Japanese submarines such as Soryu and later units 
of the class. This is the largest post-war submarine built 
for the Japanese Maritime Self-Defence Force at 2900 
tonnes and a length of 275 feet (84 metres). It is intended 
that all future Japanese submarines will be fitted with 
Stirling engines. 

This design had been proposed to the Royal Australian 
Navy (RAN) as a replacement for its Collins-class, but the 
Australian government signed a contract with the French 
firm DCNS in April 2016 to build 12 non-nuclear vari-
ants of the new French Barracuda-class nuclear-powered 
submarines (SSNs). This ‘Shortfin Barracuda’ will be 
somewhat larger than Soryu and will be built in Adelaide, 
South Australia, with assistance from DCNS – although 
the first of class may be built by Australian workers at the 
DCNS shipyard in France. It will be powered by a conven-
tional diesel-electric propulsion system, but benefit from 
a high-tech combat system that will be used by the French 
SSNs, advanced quietening employing pump-jet rather 
than propellers, and retractable fins. The cost is sober-
ing – $A50 billion for 12 submarines – but that will also 
maintain thousands of skilled jobs at the existing Austra-
lian Submarine Corporation (ASC) yard. The first units 
of the new class are expected to be delivered to the RAN 
starting in 2025 and will remain in service until approxi-
mately 2070.     

Conclusions
Although nuclear-powered submarines are truly impres-
sive vessels, conventional diesel-electric submarines, 
like the RCN’s Victoria-class, have advantages in certain 
scenarios over their nuclear counterparts, especially in 
littoral environments and strategic choke points, making 
them a valuable strategic asset that will remain relevant 
for years to come for Canada and its partners. Their 
advantages are their stealth capabilities, the increased 
maneuverability inherent in their smaller size and their 
extremely quiet electric propulsion system. Air Indepen-
dent Propulsion systems, such as those described above, 
confer some of the capabilities of the true submarine, 
albeit for limited time and speeds. These limitations will 
likely diminish in the coming years with improved battery 
and propulsion technology – perhaps by the time Canada 
needs new submarines!

Artist's conception of the Shortfin Barracuda Block 1A submarine to be 
produced for the Royal Australian Navy.
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Book Reviews
Long Night of the Tankers: Hitler’s War Against Carib-
bean Oil, by David J. Bercuson and Holger H. Herwig, 
Calgary: University of Calgary Press, 2014, 344 pages, 
$34.95 (soft cover), ISBN 978-1-55238-759-7

Reviewed by Colonel P.J. Williams

Ah, yes, as a former boss of mine would often opine, 
the Caribbean … sun, sand surf – and submarines? Yes, 
indeed there were German U-boats in the Caribbean 
during WW II, and this little known campaign within the 
broader Battle of the Atlantic is the subject of this excel-
lent book by two noted Canadian military historians.

In order to understand the context of the book, readers 
must disabuse themselves of any preconceived notions 
of who held the ‘oil card’ during this period. The United 
States was the world’s largest oil producer at the start of the 
war, and as strange as it may seem today, the Caribbean 
basin was one of the fastest growing oil-producing regions 
on the planet. Indeed Aruba, Curaçao and Trinidad were, 
between them, home to the largest refining complex in the 
world. At the same time, the United Kingdom, having no 
strategic oil reserves of its own was greatly reliant upon 
Caribbean oil. All of this taken together made oil infra-
structure and related shipping in the region a particularly 
welcome target for Germany’s U-boat fleet. 

However, as long as the United States remained neutral, 
and indeed its Standard Oil Company owned much of 
the oil-related Caribbean infrastructure, Hitler was reluc-
tant to conduct his oil wars there. With the entry of the 
United States into the war in late 1941, such restrictions 
were removed, and approval was given for the conduct 
of Operation Neuland (New Land), the attacks on tank-
ers and oil refineries in the Caribbean. Operations were 
commenced in February 1942 with attacks on Aruba.

Initial results were impressive and in just 28 days German 
submarines accounted for 41 ships, of which 18 were 
tankers, a total of some 222,657 tons. Buoyed by this 
success, a second wave of U-boats was launched against 
the Caribbean and in May 1942, sunk a further 78 ships, 
accounting for more tonnage than was being produced in 
US shipyards. This was a highly worrying trend for the 
Allies – including Canada as many Canadian-owned 
vessels also fell victim to the Neuland boats – who quickly 
responded to this growing threat. 

The authors go into detail as to how the United States in 
particular began a comprehensive program of fortifying 
the islands, an initiative that was not without its diplomatic 

challenges as many of the islands were British posses-
sions. The arrival of US troops in particular also resulted 
in challenges for the local populations who did not always 
appreciate the American presence. In some respects this 
Caribbean oil war is as much a study of civil-military rela-
tions as it is about anti-submarine warfare.

In the end, Allied countermeasures, which included the 
deployment of several RCN vessels – notably HMCS 
Oakville which sank U-94 – proved decisive and by August 
1942 Admiral Dönitz, commanding the German U-boats, 
was forced to admit that Operation Neuland had run its 
course. Thereafter, U-boat operations against Caribbean 
targets were smaller, and achieved few decisive results in 
the face of overwhelming Allied air superiority. Indeed 
the very swift construction of pipelines in the continen-
tal United States contributed greatly to dislocating the 
U-boats which hitherto had been able to target shipping 
running from the Caribbean along the eastern seaboard 
of the United States. 

In preparing this work, the authors relied greatly on 
primary sources, including German and Canadian 
archives, and the Notes run to 21 pages. The book is well 
illustrated with photos, but though a U-boat chart of the 
Caribbean is included, maps of operations conducted 
against specific island targets would have been useful. 

While we are unlikely to see another conflict along the 
lines of the Battle of the Atlantic or operations described 
in this book, ‘energy wars,’ whether over the Keystone XL 
pipeline in North America, or natural gas pipelines from 
Russia to Europe, figure prominently in international 
affairs even today. Therefore, books such as this give the 
opportunity to see how such challenges were handled 
in the past, in the hope that any future disputes will be 
addressed in a much less violent fashion. Very highly 
recommended.

South Pacific Cauldron: World War II’s Forgotten 
Battlegrounds, by Alan Rems, Annapolis, Maryland: 
Naval Institute Press, 2014, 284 pages, photos and 
maps, ISBN 978-1-61251-470-3

Reviewed by Major Chris Buckham

The public’s knowledge of the Pacific Campaign during 
World War II is very limited. Battles such as Pearl Harbor, 
Singapore, Midway and Iwo Jima may come to mind, but 
these represent just a few of the many battles fought in 
the shadows of the European conflict and the Battle of 
the Atlantic. The intention of the author with this book 
is to shed light, in one comprehensive work, upon those 
battles fought with no less violence, intensity and anguish 
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in extremely difficult environments, that have faded from 
the collective conscience of the world. Further margin-
alizing the history of this conflict was the fact that the 
South Pacific Campaign served as both a prelude to and 
to secure the southern flank for the much higher profile 
Central Pacific Offensive launched in late 1943. 

The book incorporates all of the major combatants (United 
States, Japan, Australia and New Zealand) by doing this 
Rems has ensured a balanced and studied approach to the 
successes and failures of the parties involved and thus an 
excellent study of lessons for the present.

The book starts with the Battle of Guadalcanal, and 
Rems focuses his attention on the operations in the South 
Pacific chain of islands (primarily the Solomon Islands, 
New Britain and New Guinea). It is surprising how effec-
tive and aggressive the Japanese remained despite an 
inexorable turning of the tide both in terms of resources 
and technology. For example, of the 12 naval battles of 
the Solomon Island campaign, the Japanese won or drew 
even in 10 of them. Noteworthy technological advantages 
remained with the Japanese in terms of torpedos and 
torpedo bombers well into 1944. Additionally, superior 
tactical control of surface assets in combat also remained 
with the Japanese commanders until early 1944.

Rems undertakes a detailed analysis of the various 
combatant forces and it is striking the patterns that 
emerge. For example, it is clear that on the Japanese side, 
intelligence was woefully inaccurate, repeatedly underes-
timating Allied forces and intentions. Also, the Japanese 
were superb jungle fighters able to take advantage of 
terrain to develop formidable defensive works. They were 
extremely resilient, tough fighters consistently taking 
horrible casualties compared to the Allies. Additionally, 
they were often operating under conditions of malnutri-
tion bordering on starvation as well as rampant illness. 
Logistically, it was evident that the Japanese were operat-
ing under extremely adverse conditions and yet, some-
how, they were able to maintain operational capability. 
Unfortunately, the author does not provide much insight 
into this aspect of the operations limiting his Japanese 
analysis to the actions of senior officers. A discussion of 
this would have been very enlightening and helpful as a 
counterpoint to the Allied undertakings.

On the Allied side, the sections are equally fascinating. 
One is struck early on by the interservice and international 
rivalries within and between the Allied forces. Resistance 
to joint operational command was very ingrained and 
was the cause of a series of losses that could have been 
avoided. Additionally, the Allies had broken the Japanese 
codes and were therefore in a good position to engage 

proactively. Allied soldiers were as tough as their coun-
terparts and a healthy respect for both the climate and the 
adversaries was a hallmark of journals and recollections. 

What was also interesting, especially within the Australian 
forces, was the employment of divisions in diametrically 
opposite environments. Thus the Australian 7th Division, 
famous for its stand at Tobruk in North Africa was trans-
ferred to New Guinea and had to learn from scratch how 
to become effective jungle fighters. Again, the logistics 
of the offensives are given scant attention by the author 
despite the fact that many operations were undertaken 
with the sole purpose of providing operating bases.

In terms of straight numbers, it is easy to understand why 
these campaigns did not capture attention. They generally 
involved small numbers of troops when compared with 
European or Central Pacific operations and were long 
drawn-out affairs. Geography and infrastructure ensured 
that these actions were not quick or dramatic. The envi-
ronment was as dangerous and unforgiving as the enemy 
and was under-appreciated at extreme peril.

Rems provides excellent maps and photographs that 
reinforce his narrative. Despite areas that could have been 
given greater attention, his writing is strong, his analysis 
balanced and his style engaging. The book illustrates the 
horrible conditions under which these operations took 
place: determined, unforgiving adversaries; and geogra-
phy that was easily among the most difficult in the world 
in which to operate. And these efforts were generally 
ignored in the world press. A solid bibliography rounds 
out Rems’ work. South Pacific Cauldron serves as a fitting 
testament to those fighting in a horrific yet important 
sideline and the challenges that they faced.

Through a Canadian Periscope: The Story of the Ca- 
nadian Submarine Service, by Julie H. Ferguson, 
Toronto: Dundurn, 2nd edition, 2014, 419 pages, 
$26.99 paperback, ISBN 978-1-4597-1055-9

Reviewed by Colonel (Ret’d) Brian K. Wentzell

Julie H. Ferguson, a former Canadian Armed Forces offi-
cer, has written an updated edition of her 1995 book of the 
same title. The book records the history of the Canadian 
Submarine Service from its inception in 1914 to its demise 
in 1927, and from its resurrection in 1954 until 2013. The 
second edition of the book was written in time to honour 
the centenary of the service in 2014. The author traces 
the origin and development of the service by referring to 
such official records as can be found in the public domain, 
personal interviews with participants or their survivors, 



VOLUME 12, NUMBER 2 (2016)       CANADIAN NAVAL REVIEW      43

and media reports. This book has copious endnotes and 
an extensive bibliography and list of interviewees.

The strength of both editions of the book is the recitation 
of personal remembrances of the RCN officers who served 
in Canadian and British submarines during WW I and 
in British boats and X-craft during WW II. As such, both 
editions are personal histories of events in each conflict, 
which in totality, constructs a history of training and 
operations for the officers concerned. The weakness of 
both editions is the lack of analysis of the naval strategy of 
the Canadian governments during each war, the inter-war 
period, and the period since. 

With the decision to dedicate the RCN to anti-submarine 
warfare as a key part of the Canadian contribution to 
NATO, it became apparent to naval officers that subma-
rines were required for the effective training of the crews 
of anti-submarine ships and aircraft. Ad hoc use of Brit-
ish and American submarines proved insufficient and 
thus the rental of a squadron of British submarines was 
negotiated in 1954. The Royal Navy’s Sixth Submarine 
Squadron was based in Halifax from April 1955 until 1966 
and usually consisted of three A-class submarines. While 
this provided much-needed ‘clockwork mice’ targets for 
training, the rental arrangement required 200 Canadian 
officers and men to be assigned to the Royal Navy for 
training and employment as submariners. 

This was a factor in the rebirth of the Canadian Subma-
rine Service from late November 1954. While many were 
employed in the Sixth Submarine Squadron, the first 
Canadian submarine, HMCS Grilse, a former US Navy 
Balao-class boat, was not commissioned until 11 May 
1961. She was based at Esquimalt to provide training 
services to the Pacific Fleet and maritime air forces.

The author discusses the unsuccessful efforts to procure 
nuclear-powered submarines in the 1960-62 and 1985-
89 time periods. She also discusses the acquisition of 
the Oberon-class boats between 1963 and 1968 and the 
Upholder/Victoria-class in 1998. This part of the book is 
hampered by official secrecy as many details concerning 
strategy and policy justifying the need for submarines, as 
well as the acquisition of each class, their employment and 
modernizations remain classified or mired in politics.  

The second edition, while updated and corrected where 
necessary, is not so much an advance of our knowledge of 
events as it is a timely reminder that Canadians have duti-
fully served in Canadian and British submarines since 
1914 despite the continuing doubts of the public, politi-
cians, civil servants and naval leaders that such a service 
is either necessary or affordable.

Saltwater Leadership: A Primer on Leadership for the 
Junior Sea-Service Officer, by Rear-Admiral Robert 
O. Wray, Jr., USN, Annapolis: Naval Institute Press. 
2013, 204 pages, index, ISBN 978-1-61251-212-9

Reviewed by Joseph De Sapio

Saltwater Leadership is Rear-Admiral Wray’s attempt to 
provide the freshly-minted naval or merchant marine 
officer with exposure to a variety of leadership models 
and philosophies. While the book is written primarily 
from the perspective of a US naval officer, the lessons can 
be applied to any sea service and, indeed, to a number of 
corporate and business environments.  

Broken up into discussions on topics such as leadership, 
self-discipline, mentoring and continual learning, Saltwa-
ter Leadership deftly provides the fundamental building 
blocks for not only a successful career at sea but, more 
importantly, for crafting an energetic, mission-oriented 
environment aboard ship. The vicissitudes of naval life 
are on full display here: how to deal with adverse condi-
tions at sea, with a lack of professional knowledge, with 
bad news, cranky commanders, and even routine and 
rack inspections. Each of these situations calls for its own 
unique perspective and Wray’s group of officers is ready 
with advice gained – often painfully – from experience.

Perhaps most importantly, Saltwater Leadership contains 
not only the lessons and morals noted above, but also a 
practical, self-reflective element. The final section of the 
book is devoted to personnel developing an honest critique 
of who they are currently, and who they want to become. 
Leadership, as Wray demonstrates, is nothing without 
awareness of personnel, mission and oneself, and junior 
officers are given the chance to place their own attributes 
into this framework with a helpful chart. 

Wray’s credentials in writing the book are solid. With a 
naval career spanning more than 30 years, he saw active 
service in a variety of roles and environments. In addi-
tion to serving aboard ship, he served as head of Mili-
tary Sealift Command at the Pentagon and of the first 
Operations Coordinating Centre in Iraq liaising between 
civilian contractors and military operators. Throughout 
this varied career, Wray found himself in new situations 
which required quick thinking and improvisation – skills 
which he now seeks to encourage in young officers.

If one criticism may be leveled at the book, it is that 
the accounts and examples do not include many junior 
officers. The input from senior officers is valuable in its 
‘been-there-done-that’ spirit, but often reflects a naval 
environment 10 or even 20 years in the past. Greater 
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inclusions from junior officers would illustrate not only 
how conditions in the navy evolve for those at the start of 
their careers, but would lend more weight to the idea that 
leadership development is a fluid and ongoing process. 

Nevertheless, Saltwater Leadership is a useful tool in the 
naval kit. The post-Cold War global environment has 
meant naval priorities have changed from active combat 
against the Soviet threat, to a multitude of small-scale, 
regional conflicts involving a variety of players and inter-
ests. This means simply being a sailor is no longer enough; 
often, officers are called upon to be politically-savvy and 
culturally-sensitive operators, sometimes in the media 
spotlight. Such operational conditions can seem over-
whelming.

This is the main strength of Saltwater Leadership: it offers 
stability by whittling away all of the elements an officer 
cannot control, and focusing on those he/she can – one’s 
own behaviour. For naval officers, and others within a 
hierarchical environment, the lessons of honesty, integ-
rity, mission and men/women before self provide a time-
less recipe for success both at sea and ashore. 

Confronting the Chaos: A Rogue Military Historian 
Returns to Afghanistan, by Sean Maloney, Annapolis: 
Naval Institute Press, 2009, 256 pages, index, photo-
graphs, ISBN 978-1-59114-508-0

Reviewed by Emma Reid 

Afghanistan in 2003 provides more than enough mate-
rial for analysis in Sean Maloney’s Confronting the Chaos. 
Maloney tackles the levels of institutional conflict in 
the second book of three, a fast-paced travelogue that is 
as detailed as it is gripping. The book is both personal 
memoir and detailed analysis, with Maloney describing 
his experiences and observations, as well as the interac-
tions among the major players from 2004-2005. His 
knowledge of the region is vast, and having traveled there 
several times, he is able to bear witness to the important 
changes occurring over time. 

While Maloney covers the importance of Strategic Advi-
sory Teams and Provincial Reconstruction Teams in 
detail, he also makes room for wider context, including a 
basic history and summary of the major military opera-
tions in Afghanistan. In terms of research, he divides the 
book into four sections of study: NATO-led International 
Security Assistance Force (ISAF); the German Provincial 
Reconstruction Team; the Strategic Advisory Team; and 
the Canadian Provincial Reconstruction Team. 

The emergent theme is certainly chaos. From Opera-
tion Enduring Freedom to the major players in ISAF, to 
the changing political landscape in Afghanistan, local 
police and security, warlords and the Taliban as well as 
the looming presence of Pakistan, there is no player that 
can be ignored. There is also no actor that operates with-
out overlap. Afghanistan, as Maloney describes it, was 
an international mission in the truest sense, affected by 
wide-ranging and diverse political actors. 

Maloney takes a critical tone towards the ‘directed’ 
operations which he covers in the first half of the book, 
illustrating the problems with the web of authority that 
had to be navigated for decisions to be made. The Provin-
cial Reconstruction Teams (PRTs), he explains, focused 
broadly on security sector reform, with PRT commanders 
resisting attempts to standardize their structure across 
the country. But, as Maloney emphasizes throughout the 
book, there is no place for standardization in a country 
with such varied needs. 

The detail in Confronting the Chaos is both its strength 
and its weakness. Maloney jumps from individual expe-
rience to international conflict with such speed that it is 
sometimes difficult to keep all of the actors straight. His 
descriptions of complex webs of authority and multi-level 
institutions could have benefitted from clarifying charts, 
and without a glossary the unending number of institu-
tions and missions can overwhelm. Nonetheless, his eye 
for detail makes for a layered view of all of his subjects. 

Maloney’s anecdotes about his own interactions provide 
helpful indications of where successful relationships are 
being built in Afghanistan, and where diplomatic ties 
are fraying. They also help to make the book more acces-
sible, often illustrating his observations about the region 
through the lens of exciting and fast-paced experiences.

Maloney attempts to find clarity in the conflict, separat-
ing the institutions that he believes can make important 
changes from those that are contributing to the chaos, and 
stressing that the people in Afghanistan must be used for 
planning and development. Maloney’s book is an impor-
tant critical lens that examines not just Afghanistan, 
but the template used in many international missions. 
Ultimately, it is impossible understand the chaos without 
being immersed; no part of the conflict can be viewed 
independently. In a nuanced yet readable format, Malo-
ney finds balance between history and memoir, helping to 
untangle the web of allies and enemies that make up the 
political landscape of Afghanistan. 



Winner of the 2016 Canadian Naval 
Memorial Trust Essay Competition

2016 Maritime Security 
Challenges Conference
The Maritime Security Challenges (MSC) conference series 
is Canada’s premier west coast maritime security conference, 
which is proudly hosted by the Navy League of Canada, in 
cooperation with the Royal Canadian Navy, and the Daniel 
K. Inouye Asia-Pacific Center for Security Studies. MSC16 
features three-and-a-half days of discussion on Pacific 
seapower, with panels on current security challenges in the 
Pacific, creating whole-of-government maritime strategies, 
and balancing people, platforms, political will, and systems 
when renewing maritime capabilities. Special, in-focus presen-
tations will also be made on China’s maritime militia, the state 
of the North Korean navy, and predictions on US policy in Asia 
under the next administration, as well as keynote speeches by 
the Commander of the Royal Canadian Navy, Vice-Admiral 
Ron Lloyd, and Commander of U.S. Pacific Fleet, Admiral 
Scott Swift. 

MSC16 is taking place in Victoria, B.C., from 03-06 october 
2016. Further information on MSC16 can be found at www.
mscconference.com.

Doug Thomas (Executive Director of the Canadian Naval Memorial Trust) and Adam MacDonald (Winner of the 2016 CNMT Essay Prize) shown in the 
Trustee Mess of HMCS Sackville. Adam was presented with his prize at lunch in the Mess on 5 August 2016.

Naval Association of Canada – ottawa Branch Presents

National Conference and 
Annual General Meeting
20 to 22 october 2016
ottawa, ontario, Canada

The Conference Theme is:

recapitalising the fleets of the Government of Canada – 
What Next for Canada’s Shipbuilding Strategy?

Further details are on the NAC website at: 
http://navalassoc.ca/occasions/2016-agm-and-conference/
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