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During the last NATO Summit in The Hague, the Allies committed to raise their individual military spending to
5% of their Gross Domestic Product (GDP) annually on defence by 2035. This more than doubles their 2014
commitment to spend 2% of GDP on defence by 2024. Prime Minister Mark Carney explained that this would
be the equivalent of Canada spending $150 billion per year in 2025 dollars to meet this new NATO target.?

Reaching this threshold is likely to prove particularly challenging for Canada given its long history of
comparatively low defence spending. In April 2023, former Prime Minister Justin Trudeau stated to our Allies
that Canada was unlikely and unable to meet an earlier 2% of GDP spending commitment,® despite increasing
pressure on him to do so.* The tone has certainly changed under Prime Minister Carney, but Canada’s track
record on major capital procurement and its inability to actually spend its allocated defence budget, with many
dollars earmarked for the military returned to the Treasury each year,® raises eyebrows. NATO tabulated
Canada’s 2024 defence spending at 1.37% of GDP, meaning the government will have to more than triple its
military budget to achieve a 5% target.®

Economic wisdom suggests that the new Trump Administration’s distributive bargaining approach to trade’
threatens to lead to smaller, less efficient markets, rendering everyone — including Canadians — less well off.
With the chance of dramatic economic growth unlikely to help offset more than tripling the defence budget
over the coming decade, critics argue that Canada will be faced with some combination of cutting spending
elsewhere, raising taxes, and borrowing.® Nevertheless, we contend that the Carney government’s commitment
to increasing Canadian spending on defence to 5% of GDP should not be seen as a burden but an opportunity
for Canada to advance its national interests and heighten its preparedness for the more volatile world in which
we now find ourselves.

It is in Canada’s national interest to invest in strategic infrastructure. President Trump’s threats to the
sovereignty and economic security of Canada have brought this to the forefront over the past year, motivating
the federal, provincial, and territorial governments to call for the dismantling of internal trade barriers and the
building of new infrastructure to carry trade across one Canadian economy rather than thirteen.® Such efforts
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can help to insulate Canada from future trade threats by bolstering its internal market as well as trade links with
overseas partners — a “third option” to economic security that the country has long considered.°

Much attention currently focuses on developing energy corridors containing transmission lines, rail, and
pipelines — what Prime Minister Carney refers to as “nation-building projects.”*! There are also persistent calls
for closing long-standing infrastructure gaps within Canada. Most notable of these are gaps between Northern
and Southern Canada’? and between infrastructure available to many Indigenous communities and most other
Canadians.3 Can increased defence spending, using NATO criteria to satisfy the 5% commitment, help to close
these overlapping infrastructure gaps?

Peace through Strength?

When we breakdown the 2025 commitment, the 5% figure is divided into two buckets of monies, with 3.5% of
GDP allocated for “core defence requirements and to meet the NATO Capability Targets.” ** These core
considerations are concerned with the readiness levels of the military’s current force, and generating the future
force that will slowly replace it through recruiting, training, and recapitalization.® They are about deterrence
and defence: making Article 5, the collective defence pillar of the North Atlantic Treaty, credible.® This
spending will produce a larger, more capable military, and has attracted most of the attention in government
announcements?!’ and in the news cycle.8

The promised boost in spending is not just limited to the military, however, and extends to other security and
public safety services as well. For example, the Canadian Coast Guard (CCG) is a civilian fleet with a mission to
“support government priorities and economic prosperity and contribute to the safety, accessibility and security
of Canadian waters.”? By moving the CCG from under the Minister of Fisheries and Oceans to the control of the
Minister of National Defence, its $2.5 billion annual budget can be included in defence spending as per NATO
criteria.?®

Some commentators have noted additional flexibility in this spending. Under certain situations, such as building
domain awareness, defence budgets can be used to fund dual-use infrastructure —used by both the military and
civilians. Ongoing efforts to modernize NORAD offer some examples. Enhanced domain awareness requires new
communication systems to move data from sensors to command and control and then on to defence forces.
Various commentators note how civilian communication can “piggyback” on this military communication
system to bolster connectivity of Arctic and Northern communities.?! Furthermore, expanding or hardening
runways near communities to enhance NORAD Forward Operating Locations (FOLs) and promised Northern
Operational Support Hubs (NOSHs) will not only facilitate improved military operations but also commercial air
traffic and community resupply. By contrast, purpose-built hangars to accommodate F-35s will not be available
to civilian users.

The second bucket is 1.5% of GDP spending to protect defence infrastructure, strengthen the defence industrial
base, and ensure civil preparedness and resilience.?? This kind of spending allows Canada to generate, mobilize,
and deploy the military, and to support security and public safety forces, both at home and abroad. It promotes
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the development of strategic industries such as critical mineral mining and processing centres, as well as defence
industries and their supporting infrastructure.?? This spending is also for protecting critical infrastructure, from
encircling it with a chain link fence to installing local air defence systems.?* Given that Canada’s GDP in 2024
was $2.27 trillion,?*> Canada has committed to spend approximately $34 billion per year on infrastructure under
this commitment. (To put this into context, spending this amount annually over the ten-year period of Canada’s
commitment to NATO would close the First Nations’ infrastructure gap calculated by the Assembly of First
Nations.2®)

To shift this spending into the 1.5% envelope, NATO member governments must “show their work.”?” We
suggest that the “ensuring civil preparedness and resilience part” of this spending can be rationalized and
justified using NATO’s seven baseline requirements (7BRs) for national resilience and civil preparedness.?® These
baseline requirements were designed by the Allies as a metric or methodology by which Canada can
demonstrate how infrastructure spending bolsters preparedness and resilience, thus falling within the 1.5%
envelope.

Building Article 3

The genesis of NATO'’s 7BLRs lay with Article 3 of the North Atlantic Treaty, which encourages national resiliency
by requiring Allies to not only maintain but enhance their ability to protect themselves from attack. It states
that:

In order more effectively to achieve the objectives of this Treaty, the Parties [Allies], separately and
jointly, by means of continuous and effective self-help and mutual aid, will maintain and develop
their individual and collective capacity to resist armed attack.?®

Although national defences are often equated to standing military forces, consideration should be given to the
efforts that go into generating, maintaining, and deploying these forces to deter during crisis or fight in kinetic
conflict. As NATO states, militaries “depend heavily on the civilian and commercial sectors for transport,
communications, energy and even basic supplies such as food and water, to fulfil their missions.” Civilian sectors
that enable military forces must be resilient: “sufficiently prepared and adaptable to deal with the entire
spectrum of crises envisaged by the Alliance.”3° NATO’s growing list of concerns range from undermining
institutions through information warfare to preventing sabotage and resisting direct attack.3! A “robust” civil
preparedness is one that reduces these vulnerabilities across the various sectors so that they might “withstand
attacks or disruptions” and “continue supporting NATO military forces at all times.”3% From this perspective,
Allies should build and protect infrastructure that prevents a single point of failure from undermining their
national efforts.

While Article 3 and its requirements have been in place since 1947 (when what was needed to win a total war
was still fresh in Allied memory), only recently has NATO delineated what these entail. With the collapse of the
Soviet Union in 1991, many Allied governments divested themselves of their financial contributions to civilian
infrastructure that had been built up to support their military forces to reduce defence spending and capture a
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“peace dividend.”33 This was amplified by other developments like the “Revolution in Military Affairs” which
suggested militaries could be serviced by commercial contractors rather than governments, further distancing
governments from Article 3.3

Russia’s invasion of Ukraine in 2014 and the European Migrant Crisis of 2015 began to change this mindset,3®
putting significant pressure on NATO to both demonstrate credible deterrence along its Eastern Flank and
respond to the humanitarian crisis occurring on its Southern Flank. While much of Canada’s attention during
this time was on becoming one of the Four Framework Nations that would eventually lead a multinational NATO
battlegroup (now brigade) in Eastern Europe (in our case, Latvia),3¢ the 2016 Warsaw Summit focused on
enhancing Alliance resiliency to addressing both challenges. Noting the new hybrid threats facing NATO, as
exemplified by the “Little Green Men” appearing in Ukraine,3” the communique stated that resilience against
emergent challenges “requires Allies to maintain and protect critical civilian capabilities, alongside and in
support of military capabilities.” This entailed a whole of government effort that also leveraged the private
sector3® — what Canadian policy documents now call a “whole of society” approach.

The 2016 Warsaw Summit communiqué explained that civil preparedness “is above all a national responsibility”
and is a critical component of resiliency. Civil preparedness not only enables military capabilities but is
strengthened by them in return, and protects “our populations and territory by strengthening continuity of
government, continuity of essential services and security of critical civilian infrastructure.” Allied national and
foreign NATO military forces “can at all times be adequately supported with civilian resources,” including in
sectors such as energy, transportation, and communications. 3® Subsequently, NATO leadership set seven
baseline requirements (which are updated to meet new threats as NATO encounters them) to both encourage
and measure each Allies’ preparedness.*°

NATO’s standup of the Resilience Committee (RC) in 2022, which subsumed and replaced the Civil Emergency
Planning Committee (CEPC) created in the 1950s, was guided by 2021 Strengthened Resilience Commitment,
the NATO 2030 Agenda, and the 2022 Strategic Concept.*! The RC:

sets the priorities for resilience activities within the Alliance, translating NATO’s level of ambition for
national and collective resilience into concrete actions and guidance. It reports directly to the North
Atlantic Council, NATO’s principal political decision-making body, and is responsible for maintaining
a planning and review cycle for resilience at NATO, including the establishment, assessment, review
and monitoring of resilience objectives to guide nationally-developed resilience goals and related
implementation plans.?

In turn, six specialized planning groups comprised of subject-matter experts provide advice to the committee:

e the Civil Communications Planning Group (CCPG) provides advice on building resilience in the
communications sector;

¢ the Civil Protection Group (CPG) addresses ways to ensure continuity of government as well as the
ability to deal effectively with uncontrolled movements of people; and
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e the Energy Planning Group (EPG) is responsible for the oversight of resilient energy supplies;

e the Food and Agriculture Planning Group (FAPG) addresses resilience matters in the food and
water sector;

e theloint Health Group (JHG) covers Allies’ ability to deal with mass casualties and disruptive health
crises;

e the Transport Group (TG), subdivided across inland surface, maritime and aviation, supports
resilient civil transport systems. 43

The planning groups closely reflect the 7BRs, with the CPG essentially “double-hatted” to address continuity of
government and critical government services as well as the ability to deal with uncontrolled movement of
people.**

The Seven Baseline Requirements

Chapter seven of the CIMIC Handbook published by the NATO CIMIC Centre of Excellence (CCOE)* deals with
the topic of layered resilience, resilience through civil preparedness, and the seven baseline requirements (BLR):

BLR 1 — Assured continuity of government and critical government services

This includes developing a formalized plan, crisis communications, trained personnel to operate and
restore critical infrastructure, and establishing a crisis management centre to ensure a civilian command
and control capability.

BLR 2 — Resilient energy supply

A resilient energy supply means that Canada has secure access to energy, with diverse routes and
suppliers. Redundancy should be built into these supplies with crisis management plans, trained staff, and
secured monitoring systems. Single points of failure should be eliminated, and attention given to critical
points in energy supply chains and how they interact with other sectors of the economy. How emergent
technologies could compromise or enhance resiliency of energy supplies should be identified.

BLR 3 — Ability to deal effectively with uncontrolled movement of people

This is based around a national plan to move a mass of people exceeding 2% of the national population
from inside or outside Canada which supports them with food, water, shelter, transportation, security,
and medical support. This also includes civilian-military coordination and planning allowing the safe
movement of refugees along transportation routes that will not impede military forces.

BLR 4 - Resilient food and water resources

This includes identifying and reporting contaminated food and water, a plan to ensure alternative sources
are available, and a comprehensive contingency plan to account for a loss of labour enabling the
production of both resources.
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BLR 5 — Resilience to deal with mass casualties

This is built around Canada having robust national supply lines for medical supplies, a database to monitor
civilian medical capabilities, and early warning and reporting system to alert the population of mass
casualties and building resilience through civil preparedness to deal effectively with such an event. This
includes having sufficient personnel, surgical capacity, transportation, and burial capabilities.

BLR 6 — Resilient civil communications systems

This calls for access to secure and reliable communications infrastructure even during conflict. This
infrastructure is to be protected against intrusion and disruption, which means building in redundancies
to respond quickly to failures. This also means assessing the threats and benefits of new technologies.

BLR 7 — Resilient civil transportation systems

This calls for national regulation of transport in the event of crisis or conflict, prioritizing NATO forces
followed by other BLRs. This regulation needs legal enforcement. This also requires civil military
coordination for military use of these systems.4®

Concluding Thoughts

The list of NATO’s seven baseline requirements and their various criteria offers a methodology by which Canada
can rationalize its NATO spending commitments through dual-use and multi-use infrastructure, not only making
“Canada Strong” #” but advancing our Alliance spending commitments. This infrastructure can grow the
economy and make Canada more resilient to future economic shocks, and spending dedicated to ensuring civil
preparedness and resilience (pursuant to the 1.5% envelope) satisfies critical Alliance obligations.

The 7BLs also offer a mechanism through which Canada can reexamine NATO’s concern that civil preparedness
and resiliency enable military operations. We contend that this is a mutually-reenforcing relationship, wherein
building infrastructure and mounting military operations also builds civilian preparedness and resiliency. The
7BLs frame a whole-of-society approach to infrastructure that benefits various sectors.

The vast and sparsely populated Canadian Arctic and North is marked by a lack of infrastructure. The 7BLs
provide a window of opportunity to effectively override market forces with defence- and security-driven
concerns. Infrastructure spending, articulated with reference to the 7BLs, will allow for better services,
connectivity, and lower prices for civilian services, while also generating more and better options for the military
when operating in or from the Canadian Arctic. This will build the resiliency, preparedness, and defence of the
North — and, by extension, our country as a whole.
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