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ROYAL COMMISSION ON SECURITY

Canada

TO HIS EXCELLENCY

THE GOVERNOR GENERAL IN COUNCIL

COMMISSION ROYALE SUR LA SECURITY

Ottawa, September 2Jrd, 1968.

MAY IT PLEASE YOUR EXCELLENCY

We, the Commissioners appointed as a Royal Commission in

accordance with the terms of Order in Council P.C. 1966-2148

of 16th November 1966 to inquire into and report upon the

operation of Canadian security methods and procedures,

BEG TO SUBMIT TO YOUR EXCELLENCY THE ACCOMPANYING REPORT.

Chairman

(v)
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I. INTRODUCTION

Terms of Reference
I

1. The Royal Commission’s terms of reference required us "to make a

full and confidential inquiry into the operation of Canadian security methods

and procedures and, having regard to the necessity of maintaining (a) the

security of Canada as a nation; and (b) the rights and responsibilities of

individual persons, to advise what security methods and procedures are most

effective and how they can best be implemented". Copies of the Commission

and- the Order in Council (P.C. 1966-2148 of 16th November 1966) are attached

as Appendix "A" to this Report.

2. Interpreted broadly, these terms of reference would have required

us to examine the whole range of problems and procedures concerned with the

security of the state, from defence against armed attack to protection against

crime. However, on the basis of our understanding of the circumstances in

which the Commission was established we have interpreted the phrase "security

methods and procedures" more narrowly, and have limited our inquiry to those

1

C C r D c T A0050266 12-001892

AGC-3506



SECRET- CANADIAN EYES ONLY

2

i
I

procedures concerned with the protection of information the unauthorized dis­

closure of which would cause injury to the interests of Canada or her allies, (

and the protection of Canada against the activities of subversive organiza- t

tions and individuals. i

5. On the other hand, a too narrow interpretation of our terms of re-
i

ference would have caused us to confine our attention only to methods and

procedures and to remain unconcerned with more general questions of concept,

policy and organization. Defence against threats to security is a duty and

responsibility of a state comparable in meaning and relevance with defence

against armed attack and insurrection. Security procedures however may touch

closely upon the fundamental freedoms of individuals; in a democratic society '

they must be shown to be necessary and must operate within the framework of a '

scrupulously formulated and consistently enforced policy. With these con­

siderations in mind we have also examined the general nature of the threats

Canada faces, and the basic concepts and policies which should guide Canadian

security posture, as well as the type of organization most appropriate for the

implementation and monitoring of these policies.

4. The more precise definition of our areas of concern is a matter of

considerable linguistic and legalistic complexity. However, security pro­

cedures are not necessarily related to the detection and prosecution of il­

legalities, where precise legal definitions would be of central importance,
|i

but are mainly concerned with the collection of information and intelligence, >
|i .

ii with the prevention and detection of leakages of information and with protection

against attempts at subversion. For this reason we have been able to avoid

too deep an involvement in definitional discussion; the following paragraphs

!
i
i
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are merely intended to delimit our areas of interest by means of example and

exclusion.

5. The state has a clear right and a duty to protect certain infor­

mation— some defence information, for example—which must remain secret if

danger to the state is to be avoided. What is perhaps not so evident"is that

the state must also in certain circumstances be concerned, in the context of

security, with information in the public domain. This is a contentious area.

Consider on the one hand the case of a Canadian resident who passes to an

official of a foreign embassy, not knowing that this official is a member of

the intelligence service of the country concerned, a photograph of a Canadian

city. This photograph is unclassified information which could conceivably

be used for purposes prejudicial to the safety of Canada, but it would be
I

difficult to suggest seriously that a single such act of transmittal should

be a matter of concern to the security authorities. On the other hand, the

collection, collation and communication to a similar official because of

ideological sympathy or for monetary reward of unclassified information about

births or burials that could be used to establish false identities, are

clearly activities with security implications, whether or not they are judged

to be illegal. We have taken the view that our terms of reference require

us to give consideration to the whole range of such activities where the

interests of the state are involved. We have however excluded from con­

sideration the safeguarding of information which is not of direct concern

to the government, and thus, for example, the general problems posed by

industrial espionage in the private sector.

SECRET A0050266_14-001894
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6. The area of subversion involves some even more subtle issues, and

the range of activities that may in some circumstances constitute subversion

seems to us to be very wide indeed: overt pressures, clandestine influence,

the calculated creation of fear, doubt and despondency, physical sabotage or

even assassination—all such activities can be considered subversive in certain

circumstances. Subversive activities need not be instigated by foreign govern­

ments or ideological organizations; they need not necessarily be conspiratorial

or violent; they are not always illegal. Again fine lines must be drawn.

Overt lobbying or propaganda campaigns aimed at effecting constitutional or

other changes are part of the democratic process; they can however be sub­

versive if their avowed objectives and apparent methods are cloaks for undemo­

cratic intentions and activities. Political or economic pressures from

domestic or foreign sources may be subversive, particularly when they have

secret or concealed facets, or when they include attempts to influence govern­

ment policies by the recruitment or alienation of those within the government

service or by the infiltration of supporters into the service.

7. We have been unable to trace in any legal or other references or

to devise ourselves any satisfactory simple definition of "subversion". Per­

haps the most that can usefully be said is that subversive organizations or

individuals usually constitute a threat to the fundamental nature of the

state or the stability of society in its broadest sense, and make use of

means which the majority would regard as undemocratic. At this stage we can

do no more than state that we have in our inquiry borne in mind the whole

range of such activities and the application of security procedures to them.

We have however excluded from consideration the threat to stability posed
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by so-called "organized" crime, although there are clear analogies between

the methods used for defence against large-scale and international criminal

organizations and those used for protection against espionage and subversion.

Nature of Inquiry

8. Our terms of reference required that our proceedings should be held

in camera, and that we should take "all steps necessary to preserve (a) the

secrecy of sources of security information within Canada; (b) the privacy of

the individuals involved in specific cases which may be examined; and (c) the

security of information provided to Canada in confidence by other nations".

We were also required to "follow established security procedures with regard

to...the handling of classified information at all stages of the inquiry".

We decided that formal or quasi-judicial hearings would be inappropriate for

the sensitive topics and subjective views we should find it necessary to

consider. Accordingly we based our inquiry upon a series of informal meet­

ings, without benefit of counsel, with Canadian ministers and ex-ministers

of the Crown, and officials and ex-officials of the Canadian Government. In

response to advertisements in the national press we received a number of

briefs and submissions from interested organizations and private individuals,

and we held similar informal meetings with representatives of some of these

organizations and with some individuals. In all the Commission held 175 meet­

ings, and heard some 250 persons. No verbatim records of our meetings were

retained, but memoranda of significant points were prepared. A list of the

organizations from whom we received written submissions is attached as Ap­

pendix "B". In addition, of course, the Commission received briefs, submis­

sions and documentary material from government departments and agencies in
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