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Abstract
Sustainable development (SD) is increasingly viewed as a public policy imperative, yet

the very term itself is poorly understood and there is little consensus as to how the
transition toward sustainability should occur or what the benchmarks of success should
be. This thesis explore the nature of SD policy and the prospects for implementing it
within the context of Canadian immigration policy. The analysis is rooted in policy

theory, more specifically those theories that address how and why public policy changes
over time. A transition to true sustainability in Canadian immigration policy would
constitute a major policy change and therefore faces a substantial number of obstacles. In

particular Gary Freeman's theory of Client Politics, Keith Basting's theory of Statecraft

and Peter Hall's theory of Social Learning provide an analytical framework. I conclude
that current Canadian immigration policy does not embody principles of sustainability

and that the barriers inhibiting such policy development are substantial.
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INTRODUCTION

...what is at stake is no less than the firture of Canada's population, its size, rate
of growth, distribution and composition, and the basic principles that should
govern our decisions to augment the nation's human resources through the
admission of migrants fiom abroad

- Robert Amikas, Minister of Manpower and Immigmion 1972-1976.
Immigration is a Canadian policy domain shrouded in romantic notions of early twentieth
century nation building and late 1960's multicultural idealism. While immigration
continues to profoundly shape and reshape the Canadian landscape today, its modem
purpose is perfectly unclear, its effects unknown. Robert Andres, one of Canada's finest
immigration ministers appreciated the important demographic, social, environmental and
economic implications of immigration policy. This thesis is written in the spirit of
Andras' all encompassing view of the immigration policy domain. My intent is not to

write a new immigration policy, nor to assess what the actual impact of Canadian
immigration policy is. My purpose is to identify the forces that shape Can@an
immigration policy, to envision what a sustainable policy would look like and to assess
the potential for establishing such a policy.
The analysis is rooted in policy theory, more specifically those theories that address how
and why public policy changes over time. A transition to true sustainability in Canadian
immigration policy would constitute a major policy change, or paradigm shift, and
therefore faces a substantial number of obstacles. Gary Freeman's theory of Client
Politics, Keith Banting's theory of Statecraft and Peter Hall's theory of Social Learning
provide an analytical framework for analysis of modem policy, and to a lesser degree, of
the historical development of immigration policy in Canada.
The first chapter reviews existing theories on policy change, immigration policy and
sustainable development. The second chapter traces the historical development of

Canadian immigration policy, identifying the policy forces at work. The third chapter
reviews the existing sustainable development strategy(s) of the department and other
policy documents, concluding that sustainability does not currently exist - even within the
department's sustainable development strategy itself. The final chapter contains a vision

of what a real sustainable immigration policy might look like in theory and concludes

with a sober assessment of the prospects of such initiative.

CHAPTER 1 Policy Foundations
The quest for a sustainable immigration policy
begins with policy theory. This chapter wiIl
explore theories, which roughly fall into
three categories: g e n d policy theories,
immigration policy theories, and sustainable
development (SD) theories. These three
theoretical domains provide a foundation for
a fourth: sustainable immigration theory, as
shown in Figure 1.0 The policy theories
elaborated here will provide the basis for
later analysis of immigration policy
change/development. The theories will help to identi@critical factors shaping
immigration policy; past and present, and by extension, factors that inhibit or contribute
to future development of a sustainable policy.
Existing immigration policy theory contributes significantly to the analysis, lending
insight into very specific aspects of policy such as the historical linkage of immigration
rate and the unemployment rate and the philosophical debate regarding the position
toward immigration taken by labour and capital. Some of these immigration theories are
explored here, and some later in Chapter Two where they are applied directly to the
Canadian context. Similarly, SD theory is essential to the analysis, despite being a

nascent field of inquiry. A considerable volume of literature exists on SD policy theory,
including several seminal pieces of work fiom the United Nations and other international
bodies. The SD theory will provide benchmarks against which current and potentially
future policy can be judged and it will establish the parameters within which I sketch out
the essential elements of a sustainable immigration policy for Canada. While these two

areas of theory provide important reference points, they are still inadequate in providing a
rigorous understanding of policy change, primarily because they exclude a rich body of
policy theory literature, which can contribute to the analysis. What I identi@as "general

policy theories" are theories applicable across policy domains that speak to the role of
institutions, actors, social learning and other complexities of public policy formation.
Naturally SD, immigration, and general policy theories are not mutually exclusive; but
each area is important in itself and contributes to a comprehensive theoretical foundation.
The analysis will progress fiom general policy theory to immigration policy theory, and

conclude with a review of SD theory. Keith Banting (1995), Peter Hall (1993), Fritz
Scharpf (l997), James March, Michael Cohen, and Johan Olsen (1972) provide the
general policy theory. Two immigration policy theories fiom Harrison (1996) and
Freeman (1995) are examined next and supplemented later in Chapter Two with theories
specific to Canada from Veugelea and Klassen (1994), Simmons and Keohane (1992),
and Foot (1994) and Nash (1994). Finally the emerging theory surrounding sustainable
development policy will be explored. Here the ideas of and Faucheux and Pearce (1996)

Mibrath (1993) and Taylor (1993), among others, are included.
1.1 General Policy Theory

The exploration of general policy theories begins by distinguishing two different schools

of policy analysis: (neo) institutionalism' (M) and behaviorialism. Steinmo, Thelen and
Longstreth (1992) in a historical look at both topics, defined three periods of institutional
theory development. The traditional, structural and more static views on institutions held
prior to the 1950's gave way to a more behavioral perspective in the 1950's aod 6OYs,
influenced by social and psychological theory. The modem period of NI was traced to the
early 1970's, primarily in response to enduring cross national differences that the
behavioral model failed to explain.* New research began to look at "intermediate-level
institutional factors, corportist arrangements, policy networks,. .. bureaucracy (and) party
struct~res"~
in a variety of national contexts. NI dismisses the idea of simple causal
explanations that would link actor preference, institutional process and societal outcomes.

'

'Old institutionalism' was more wntcxtual, ductionisf utilitarian, fimctional and inmumental than 'New Institutionalism."New
Instithtionalism arme in the 197OVs,challenging dominant 'bchaviowal' explanations for policy change.
'The bchavioural model predicted policy convergence, especially in similar systems.
Sven Steinmo, K. Thclen & F. Longstrcth. 1992. Stmcmring Politics.- HisforicdI InsriruimaIism in Conparafive!Analysis.
Cambridge University Press. p.6.

Further, it suggests that outcomes are not always the product of choice, efficiency,
consistency or rationality, but are ofien inconsistent and unpredictable. More specifically,

NI holds that 'processes internal to political institutions,although possibly triggered by
external events, affect the flow of history.'4 Even the human need for ritual and
participation is considered. The current analysis is significantly influenced by both
behavioral and NI theory (RI in particular) and to a lesser degree by actor driven-theory.
NI itself can be reduced to at least two different constituencies. Rational choice

institutionalists ORI) acknowledge that institutions alter the way in which actors can

maximize their selfinterest, but believe that the goals or preferences of political actors
are determined rationally based on factors exogenous to the institution. Historical
interpretive institutionalists

believe that institutional structures, procedures and

policies can actually shape 'preference formation' of those actors and in turn, affect
political outcomes. As described by March and Olsen (1984) NI emphasizes the
reciprocal relationship between institutions (including the polity) and society, embracing
the inherent complexity of those relations.

Fritz W. Scharpf (1997) suggests that political actors shape policy formation and in tum,
society. He rejects the idea that state governments or other monolithic institutions act as

unitary policy makers and instead suggests a more interactive, dynamic approach, driven
by aggregates of political actors. He looks at the interaction between and within
institutions with emphasis on the instrumental role institutions play in public policy
debates (NI theory). In other words, institutions including state governments are
portrayed as tools, or forums, which actors use as resources to fiuther their cause.
Scharpf s actor-centered approach to policy study narrows the scope or responsibility of
political scientists in the field of public policy. According to Scharpf, political scientists
should not focus on the causes of policy problems but instead on the "interactions of

pwposefbl actors"' or more broadly on 'interaction-oriented policy research' IOPR. As
Jamcs G.March & J. Olson. 1984. TJe New I n s t i l u t i o ~ l h Orgmizational
:
Factors in Political Lve. American Political Scicna
Review. p.739.
Fritz Scharpf. 1997. Games Real Actors PI': Actor Cenrered I ~ r i o ~ l l i in
sn
Poliw Research. Boulder: Westview Press. p.12.

described by Scharpf, IOPR rejects the study of a unitary actor, and instead examines the
"strategic interaction among several or many policy

actor^."^ Acknowledging the blur

between normative and positive issues in policy research, Scharpf suggests that political
science focus on the legitimacy of the policy making system, that is, its capacity for good
policy making, rather than the quality of particular policies. The next theory addresses

the complexity of policy formation even more thoroughly.
Michael Cohen, James March and Johan Olsen's (1972) Garbwe Can Model of
Organizational Choice is a detailed analysis of the complexity of policy change drawing
fkom both M and behavioral perspectives. The garbage can model (GCM) explains
decision making process within 'organized anarchies'; that is, organizations characterized
by an inconsistent and ill defined set of preferences, internal processes not understood by
its own members and fluid participation over time, where participants and their
involvement in the decision making process are consistently in flux. It is not a theory of
poorly run organizations, nor is it strictly limited to organized anarchies but instead ''will
describe a portion of almost any o r g ~ t i o n ' sactivities.. .397
Cohen, March and Olsen examine two critical phenomena: how organizations make
choices in the absence of common goals and the way members of an organization are
"activated", becoming more involved and attentive toward particular decisions. They
begin by turning on end some traditional beliefs regarding the decision making process:
Solutions search for issues, choices look for problems, and decision makers define their
role while doing it, often looking for work. The meaning of choice changes over time and
more importantly, timing, energy available and organizational structure play critical
roles. The garbage can model attempts to capture the complex interplay of all these
factors as they apply to those occasions when an organization is expected to make a
decision. It is at these "choice opportunities" where the GCM comes into operation.

am& March, J. Olson & M.Cohen. 1972.A Garbage Can Model of Orgon~tionalChoice.Administrative Scicnct Quarterly. Vol
17. p.1.

In the GCM a decision "is an outcome or interpretation of several relatively independent
streams within an organhtionn"* Problems constitute the first stream and are generally
defined in the traditional sense of issues requiring attention. Solutions, the second stream,
are defined uniquely in that they often exist prior to any problem existing and are
described as "someone's product."g According to the authors, the creation of need is not
limited to markets, but is a more general phenomenon characteristic of any choice

making process. The participants in the process make up the third stream and, as
mentioned, are in a state of flux, entering and exiting choice opportunities based more on
external time demands than the nature of the issue at hand. The final stream describes the
choice opportunities themselves, those occasions when a decision is expected to be made.

While some choice opportunities faced by institutions are inevitable and some universal
(employment contracts), many are arbitrary. In operationalizing the model, Cohen, March
and Olsen define four variables roughly analogous to the streams and the four dimensions
of an organization (access structure, design structure, energy distribution and net energy
load), each a function of time.
Under the GCM decisions are ultimately made in three different ways. Some are made by
c'resolution~y,
the more traditionally conceived of process where choices resolve a
problem after some period of deliberation. Some are made by oversight, without attention
to existing problems, and some decisions are made by "flight", where there is a decision
not to decide or a decision is made in the absence of a problem, and nothing is actually
resolved. lo
March, Cohen and Olsen identify eight implications of the model, including the rather

unsettling conclusion that resolution is not the most common style of decision making.
Perhaps understating the issues, the three authors observe: "The behavioral and normative
implications of a decision process which appears to make choices in large part by flight
or by oversight must be examined."" That important problems were more likely to be
resolved than less important ones is one encouraging implication of the model, although
Ibid. pp. 2-3.
[bid. p 3 .
'O Ibid. p.8. (All Three Methods)
" Ibid. p.9.

important choices were less likely to be the resolving agents than unimportant choices,
meaning that important problems were most fkequently resolved by oversight or flight.
The GCM suggests that policy probIems ate not resolved in a rational, linear fashion and
explains how choices can be made and problems resolved in environments characterized
by goal ambiguity and uncertain preferences. The theory is unique in its inclusion of

variant participant energy levels and temporal sequence considerations in the decision

making process.
Most government departments including Citizenship and Immigration meet the criteria of
organized anarchies. Preferences are inconsistent and ill defined, internal processes are
not understood by its own members (or Minister) and given the regular turnover of
immigration ministers and other key staff, there is fluid participation over time. The
GCM must account for some of the change in immigration policy, and will enrich the
analysis that follows.
Another important and predominantly behavioural policy theory is Richard Rose's (1993)
theory of lesson drawing. More actor-driven than the GCM, his lesson drawing theory is
based on the human ability to modellcopy the policy initiatives of others. Rose defines a
lesson as

...a detailed cause and effect description of a set of actions that government can
consider in the light of experience elsewhere, including a prospective evaluation
of whether what is done elsewhere could someday become effective here. l2
Lessons can be drawn from the next town over or from a government half a world away.
With modem technology, it is now as possible for the small town as for the nation state to

draw lessons across great distances and times. For Rose, lesson drawing is not about
learning, but rather what is learned. It is not an analysis of the role of ideas, institutions,
analogies or symbols. Ultimately lesson drawing is about the very practical. Policy
makers need solutions to real local or domestic problems. If a program was worked
elsewhere and might work well in a new contexf a lesson is ripe for the drawing.
Richard Rose. 1993. Lesson-Drawing in Public Policy. Chatham House Publishers: New Jersey. p27.

Rose idenaes four stages of lesson drawing. The first phase involves searching for
experience, for successfbl programs. The second phase entails the creation of a model,
reducing the lesson from the specific to a general way of dealing with a policy issue. This
involves identifying the key cause and effect relationships and the operating procedures
that drive the program. The third phase involves creating a lesson. The generic model
must be made workable in a new context. It can be copied, adapted, or synthesized, or
alternatively a hybrid could be constructed or a novel program created, having been
irlspired fiom the source program. The final phase is evaluation. Unlike most evaluations
which involve a retrospective after-the-fact assessment, lesson drawing demands a
prospective "before the fact" assessment. The question to be resolved is whether or not a
prospective program is fungible (transferable) or suffers fiom blockage (nontransferable).
Some of the determining factors include desirability, do-ability and timing.
Rose develops his theory fbrther by basing the quest for new programs in dissatisfaction.
For Rose, public dissatisfaction with the status quo becomes the driving force of public
policy. In the face of dissatisfaction, politicians have to abandon their preferred state of
doing nothing and become reactive "satisficers." One source for new ideas is experts, but
here Rose envisions a limited role:
Although experts share common intellectual interests, training and methods,
they may not share a common set of political values...The divergence of
opinions among groups of experts and between different forms of expertise
gives politicians much more freedom of action."
Searching for lessons can take place across space and across time. While both dimensions
are relevant to the formation of immigration policy, it is the spatial dimension of lesson
drawing that has changed the most in recent times. New technologies, primarily in

information and transportation, place new constraints and provide new opportunities for
personal mobility and migration. Further, recent trends toward devolution of immigration
policy to the provinces is resulting in an unprecedented period in Canadian history, where

I'

tbid. pp.66-67.

provincial governments can draft policy, based in part on the experiences of other
provinces doing the same. In short, immigration lessons in C a d can now be drawn
inter-nationally and inter-provincially. This new dynamic and its policy implications will
be explored more fully in later chapters, along with the more important question of

whether there are any existing lessons in sustainable immigration to be drawn.
Keith Banting's (I 995) statecraft theory has particular relevance to social policy making

in the Canadian context, naturally lending itself to the study of Canadian immigration
policy. Banting explores a unique temtorial aspect of social policy making in Canada
which relates to the role of the welfare state. For Banting, the Canadian welfare state is
an ''instrument of national integration on a territorial basis"14 suggesting that the control
and the scope of weIfare policy could determine the fate of the state itself. Immigration
has played an essential role in the development of the Canadian state. In the past,

immigration policy was used explicitly to "nation build" in the form of settling the west

and in the establishment of Alberta and Saskatchewan as provinces. Today as social
policy, immigration policy still has clear implications on national integration.
For Banting, the "multitiered structure" of the C a d i a n federal state helped to explain
divergent policy development in health care (multiple independent action points) and
pensions (joint decision making). But the arrival of separatist forces in the 1 9 7 0 ' ~ ~
combined with existing regional economic disparity fostered a federal social policy intent

on preserving national unity in the face of temtorial diversity. A struggle for control
between Ottawa and Quebec over this "state building potential" of social programs has
been the norm ever since. Recent fiscal restraint and decentralization of social programs,
including immigration, diminishes the role of the federal government and would thus,
according to the theory, represent a threat to national unity and the very federation itself.
The final general policy theory is from Peter Hall. In Policv Paradiws. Social Learning,
and the State (1993) he outlines an actor driven theory of policy change. Hall suggests
that social learning by state actors provides a useful 'bcorrectiveto pluralist emphases on
" Keith Banting. 1995. 7 k Wefire Shte as Shfecmjl: Territorial Polilics andCanadian Social Policy. In Stephen Litbfiied and
Paul Pierson cds. E m m a n Social Poliw. Washington DC: Bmkings. pp. 270.

the societal sources of policy."15 His social leaming theory has its roots in Hugh Helco's

(1974) work on policy making in Britain and Sweden. In particular, Hall was influenced
by Helco's belief that governments "not only power.. .they also

The process of

social leaming has three central features. First, it is driven by previous policy. State
policies have a legacy which continue to influence all those which follow. Second, the
key actors are the experts in any given field who advise or influence the state actors and
supporting bureaucracy. Finally, Hall's social learning theory emphasizes the ability of
the state to act autonomously from societal pressures, rejecting the view that exogenous
factors play a primary role in policy change, a belief which stands in sharp contrast to
pluralist theories of policy change.
Building on the ideas of Thomas Kuhn, Hall identified three distinct orders of policy
change. First order change involves changing the setting or level of existing policy
lostnunents based upon experience and new howledge, while the "overall goals and
mstmments of policy remain the same."'7 Hall applied his theory to economic policy

making in Britain, and included changes in the lending rate as an example of a first order
policy change. In the context of Canadian immigration policy, a first order policy change
would be akin to an adjustment of annual immigration targets. Second order change
involves a change in the instruments, or tools used to achieve policy goals and their
settings, usually in response to "dissatisfaction with past experience"'8 but again, the
overall goals of policy remain the same. In economic policy Hall equated the British
introduction of "cash limits" for public spending control and the move away fiam strict
targets for monetary growth in the early 1980's as a second order change. In immigration
terms, changes to admission criteria would constitute a second order change. Third order
change involves simultaneous change of the settings, instruments and the hierarchy of
goals behind policy, and constitutes what Kuhn would refer to as a paradigm

Hall

used the British transition from Keynesian to monetarist economic policy to illustrate this
highest order of policy change. At least two kinds of third order shifts in immigration
Pckr Hall. 1W3.April. Policy Parodigmr, SocialLeaning, and a
n
d
k State. Commmtivt hlitics. p275.
Ibid. p275.
I' Ibid. p278.
Ibid. p.279.
l9Ibid. p.279.
Is
l6

"

policy are possible. A shift fiom applying immigration policy as an economic tool to

maximize gross domestic product, to a demographic tool for optimizing age and
educational distributions within the Canadian populations would be one and a shift fiom
immigration policy which blindly serves Canadian interests at the expense of other states
to one where C d a n policy promotes international development would be a second

type of third order change. Either of these kinds of shifts would move Canadian policy in
the direction of sustainable deveIoprnent, a topic explored more thoroughly in later
chapters.

The general theories presented here illustrate some of the complexities of policy change

in any domain, with immigration being no exception. Public officials, citizens, civil
servants and interest groups create policy within a complex environment where the

influence and interaction of institutional design, individual actors, lesson drawing,
statecraft, social learning, time and energy, intersect. Other policy theories focus
specifically on immigration policy, complimenting and supplementing the general
theories. These more specific theories are the focus of the next section.
1.2 Immigration Policy Theory
By immigration policy theory, I mean theoreticaI h e w o r k s for understanding the
development of immigration policy and how it changes over time. There are several
dimensions along which these theories tend to fall. Moving fiom the more general to the
more specific they include: State centred versus society centred, institutional structure
versus human agency, elite versus pluralistic, and capital oriented versus labour oriented.
Some theories are derived fiom comparative analysis, others fiom experience within
particular countries, including Canada I begin h m global, ideological fiarneworks
associated with migration provided by James Holifield, and then examine the
comparative theory of Gary Freeman. Several theories more specific to the Canadian
context are found in Chapter Two, where they provide reference points for understanding

changes in Canadian immigration policy over time. Space and time does not ailow for an
exhaustive analysis of migration theories, but the theories presented here define the
terrain in which most of the discourse takes place.
Hollifield (1992) posits four macro/ideological theories of migration that help place other
theories examined here in context: Realist, Marxist, Liberal and Hegernonic Stability. He

summarized the theories under the heading of 'migration and international relations' but
the theories pertain directly to the question: What is the purpose of state immigration
policy? This question has to be answered by every state that welcomes immigrants, and is
critical to this thesis, yet receives very little public attention.

Realist theory suggests that states regulate migration to protect and promote national
security and self interest.20One of those interests is an adequate supply of labour and
capital to ensure economic strength and stability. Traditional Marxist (structuralist)
theory would argue that capitalist economies require surplus labour to overcome cyclical
variation in the economy. The basis for Marxist analysis is social class and in the context
of globalization and international migration, there exists a global capitalist class and a

global labour market. In capitalist economies authority relations are skewed in favor of
the capitalist class, with labor in a weaker, dependent position. Under the Marxist model,
immigration policy in liberal, capitalist states serves the interests of the dominant
capitalist class. Liberal theory posits that open markets and fiee trade optimize economic
efficiency. In the global market, migration is negatively correlated with efficiency; that
is when market efficiencies are higher, migration is lower and when efficiency is lower,
migration is higher. According to this theory, in a perfectly efficient and equitably
international economy, there would be virtually no migration?' Finally, the theory of

Hegemonic Stability combines elements of realist and liberal theory. Here, the interests of
the dominant or hegemonic state define and constrain the rules governing migration.

Currently the liberal "logic" of the United States and its allies define the norm. The
influence of the hegemon is dependent upon its philosophy being sufficiently
--

r

o four~theories summarized here are found in James Hollifield. 1992. Immimts. Markets and States: The Political Economy of

Post War Em=. Harvard University Press. pp. 21-27.
Obviously. the model docs not account for other factors resulting in migration such as culture and climate. The model docs account
for lhosc migrating for political reasons (refbgees), because oppression could be considered an economic incficicncy.

institutionalized across various policy domains, especially economics, in which there is
international interdependence. According to this theory, the prominence of individual

rights in the United States and other Organization of Economic Cooperation and
Development (OECD) countries lends some explanation to the high levels of migration in
the post WIKn era. The rights in question are not simply mobility rights, but all of the
rights enjoyed by new immigrants upon arrival in the host country.

Gary Freeman (1995) proposes an elite, society-centred theory of immigration, derived
fiom comparative analysis. He argues that there are important characteristics of
immigration politics common to liberal democracies:
The typical mode of immigration politics...is client politics, a form of bilateral
influence in which small and well organized groups intensely interested in a
policy develop close working relationships with those officials responsible for it.
Their interactions take place largely out of public view and with little outside
interference. Client politics is strongly oriented toward expansive immigration
policie~.~
He suggests that, contrary to common belief, and directly resulting fiom client politics,
Western immigration policies tend to be expansionist and inclusive. To the degree that
policies diverge among liberal democracies they do so along historical lines and further,
that the benefits of immigration tend to be 'oversold' and the long term costs "denied or
hidden."23
Because of the dominance of interest groups, lay citizens experience difficulty acquiring
objective information and are not exposed to the fbll range of opinion and debate on the
subject. In particular, Freeman argues:
The most direct barrier to information about immigration is the scarcity and
ambiguity of official data. Governments themselves often have only the most
speculative information about the immigration intake, legal or illegal, its
composition, or its effect on society and economy.24

* Gary Freeman. 1995. Modes of lmmigmtion Politics in Liberal lkntocmtic Stales.Intcmational Mituation Review, Vol. 29, No.4.
g.886.
lbid. p.883.
'I Ibid. p.883.

This results in mass publics that are "more indifferent if not more favorable to
immigration than they would be if more and better information were a~ailable."~~
He
goes on to argue that because immigration tends to produce concentrated benefits and
diffuse costs, those with a vested interest tend to be better organized.
Freeman applies his theory to three different groups of countries, English speaking settler
societies including Canada, US and Australia, European states with postcolonial and
guest-worker migrations, the UK, France, Germany and Sweden among others, and what
he call the 'hew countries of immigration" which includes Spain, Italy and Greece. He
concludes that "the model accounts for broad patterns in all the liberal democratic
cases",26the only differences being explained by the timing and context of their first
major experience in immigration. He argues that client politics (across a number of
countries) results in immigration policies that are not optimal, and for my purpose here,
not consistent with principles of sustainability. What Freeman's theory fails to properly
account for is why mass publics are indifferent to expansive immigration policies. He
rightly notes that the freedom of politicians to criticize immigration policy is bounded by
charges of racism, but he never explores how politicians in liberal democracies (fiom any
of the three groups) make the case for immigration. He recognizes that for the West
European countries, immigration is not about statecraft,27but he does not go far in
exploring what it is about. Later I will argue that politicians and other members of the
policy community are successfully making the case for expansionist immigration by
basing policies on economic gain and outdated, unsustainable belief systems.

1 3 Sustainable Development Theory
Sustainable development (SD) as an idea in the public conscious is relatively new. The
most commonly cited definition of SD originates with the United Nations 1987
Brundtland ~ o r n m i s s i o nwhich
~ ~ defined it as development that "meets the needs of the
present without compromising the ability of future generations to meet their own
Ibid. p.884.
bid. p.887.
Ibid. p.890.
United Nations World Commissionon the Environment and Dtvelopmnt. 1987.Our Common Future. Oxford University Press:
New York.
'd

needs."2g Despite the obvious inadequacies of the definition and it being over 14 years
old, it is still used as a standard reference in current SD literature?0 In order to assess the
degree to which a specific policy is or is not sustainable (one of my principal objectives),
a much more operational definition is clearly required. To establishjust this kind of
definition I will review the philosophy, models and theories peaaining to SD. Later,
these criteria will be applied to Canadian immigration policy, including the department's
actual Sustainable Development Strategies. The task of identifying criteria is
complicated by the fact that most sustainable development literature addresses natural
resource management and other ecological issues, as opposed to social and economic
issues. While immigration can and does have an effect on the natural environment (one
largely ignored by Citizenship and Immigration Canada), it is the sustainability of its
economic and social aspects that I wish to focus on. As the Brundtland Commission
noted:

...the goals of economic and social development must be defined in terms of
sustainability in all countries.'

'

My quest for criteria or benchmarks of SD begins with a brief review of SD philosophy

(Mibraith, 1993; Taylor, 1993) and then turns to various SD models, mostly economic
fiom Faucheux and Pearce (1996), that have recently been developed. To build a
foundation for sustainable development policy development at both the macro and micro
levels, I turn to the United Nations AGENDA 2 1, the International Organization for
Standardization, and various government of Canada sources. Key elements or criteria for
SD policy are summarized at the end of the chapter in Table 1.O.
SD Philosophy
According Milbrath (1993), a widely believed story about how the world works can be
referred to as a social paradigm.32 The current dominant social paradigm @SP) holds
that priority should be placed on economic growth, population can continue to grow
bid. p.43
Other mow operationalized&furitions exist such as Wondeclining per capita welfare" (Solow, 1986; Pcarcc et a1 1989, in
Fauchew and Peara. 1996. p21) but they are not widely used.
" United Nations World Commission on Environment and Development p.43
'' Lester Milbrath. 1993. The WorlduRefeaming the Stoty Abotrr How the Wbrld Works. In E;amieniecl<i Sheldon (cd.).
Environmental Politics in the International Arena: Movements. Parties. Omanizations. and Poliq. 1993. New York: State
University of New Yo* Press. p. 22
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unrestricted, continuation of growth justifies pernubig bio-geo-chemical systems, and
emphasizes hierarchy and cent~dhttion?~
In general, under the DSP,the interests of
nature are subordinate to the interests of humans. Milbrath contends that this paradigm is
giving way to a new environmental paradigm ( N E P ) ~which
~
places priority on ecosystem

viability, places limits on growth, forbids perturbing bio-geo-chemical systems and
emphasizes horizontal structures and decentralization?'
The DSP emphasizes economic growth as the means to reducing social ills such as
poverty and social injustice. Sustained population growth is believed to be a tool for
spurring that growth. Though Milbrath never formally addressed immigration, it is a short
jump to conclude that modem immigration policy serves, in part, to ensure population
growth because that in turn is believed to serve the higher cause of economic growth. As
evidence, the first objective of the department of Citizenship and Immigration Canada is
"To build a stronger Canada by: deriving maximum benefit fiom the global movement of
clearly reflecting priorities of the DSM (maximize an exclusive benefit) rather

than the NEP (optimize to mutual benefit).
In his article The Ethics of Res~ectfor Nature Paul Taylor (1993) describes a belief
system consistent with the NEP. 37 The "Bio-centric Outlook" is a system of beliefs based
upon a respect for nature. There are four basic components: First, humans are conceived

of as members of eaab's community of life, one species of many facing similar
challenges. Second, the natural world is seen as an organic, interconnected,
interdependent system in which any constituent part of the system, including human kind,
is dependent on the integrity of the biosphere as a whole. A third aspect of the biocentric
outlook involves perspective taking:
The organism comes to mean something to one as a unique irreplaceable
individual. The £id
culmination of this process is the achievement of a genuine
understanding of its point of view and, with that understanding, an ability to
Ibid. p25.
Ibid. p24.
'' Ibid. p Y .
Available online. http~/~~~.cic.gc.calcn~isNpuWrpp200lfrpp2.html
Ethics dReqxct for Nature. In Z i e r m a n , Michat1 (ed.) Environmental Philosophv: From Animal Rights
" Paul Taylor. 1993.
to Radical Ecoloqll. New Jersey: Rtntice Hall. pp.70-8 1.
I'

"take" that point of view. Conceiving of it as a centre of life, one is able to look
at the world from its
The last component of the Bio-centric Outlook is the denial of human superiority. For
Taylor, this is the most important idea in transforming attitudes about nature. This
component is a logical consequence of the other three and once adopted, would allow an
attitude of respect for nature to emerge.
At first glance, Taylor's theory does not appear relevant to immigration policy. But upon
closer analysis, some important parallels can be drawn. It is widely accepted today that
nations are interdependent, both ecologically and economically. Yet, as I will argue,
Canadian immigration policy does not even begin to accomodate this reality. The concept
of the "global village" has only penetrated the surface level of policy formation. Modem
immigration policy fails to consider the interests of other nations, nor are other nations
conceived of as "centres of We" having their own good toward which the citizens are
working. Instead foreign nations are typically viewed as potential resources, similar to
how non-human plant and animal resources are currently viewed. Source countries for
immigration are simply pools of talent that can be drawn upon to serve the economic
growth interests of Canada Further, there is an undercurrent of superiority running
through an immigration policy that places the interests of the

host country

over those of the inferior source country. The analogy here may be weaker, but a
philosophy that gives proper consideration to the "othery' and lifts the pretense of
superiority, has implications for human social systems as well as non-human ones.
SD Models

In March 1994 an International Symposium "Models of Sustainable Development:
Exclusive or Complimentary Approaches to Sustainability?" was held in Paris. Papers
submitted at this conference were divided into four categories: Neoclassical,
evolutionary, ecological-economic, and Neo-Ricardian rnodels!O

The models are

Ibid. p.74.
The superiority refemd to here is not in r c f e m a to forms of governments and markets, which may in fact be superior, but more
generally to the priority o f the needs and wants o f those living beyond our borders.
%c models discussed in this Kction are found in Sylvie Fauchcux & D. Fkafce. 19%. Ma&& o ~ s u s ~ r r i ~Dewlopmew.
ble
pp3-17.

economic in nature, thought they carry implications for the social and economic policy
spheres as well. The existence of a variety of models for sustainability poses a challenge
to the development of criteria for sustainable public policy. Which model should be
adopted? The short answer is that all the models can contribute to an operational
definition of SD and all models should contain some commonalities if they lead to similar
outcomes. It is these overarching principles that I will try to distill.
Neoclassical SD models are an extension of classical economic models, except that they
incorporate naturai capital into the optimal growth calculation. Traditional growth
models failed to incorporate costs associated with non-renewable resources and pollution.
This model includes those factors, and seeks a condition under which per capita
consumption does not decrease over time. This can only be achieved when there exists a
balance between consumption and resources. Consumption can be maintained so long as
technical progress and accumulated capital are able to offset m y of the negative effects of
resource depletion, pollution, population growth and "inter-temporal discounting", that is,
any costs passed to future
Evolutionary models by contrast are not based upon an equilibrium point, instead they

allow for dis-equilibrium and non-linearity. They assume a certain degree of conflict
within the economic process, explaining change in terms of adaptation to crisis and
restraint. Crises within or external to the system upset the balance; and the system either
adapts or fails. The change itself is a product of the dynamic interaction of technical,
socio-economic and sociological factors. The recognition of technical change as a crucial
variable, is one distinguishing characteristic and strength of the model. It is an inductive
approach, which tries to accommodate the "complex reality of change over time." This
model has sobering implications for all policy domains in that if the system does not
adapt to change and crisis, it is apt to fail and be replaced with a new system.

'' This whole concept is similar to what Amory Lovins refers to as Nahrral Capitalism. For a fascinating look at the potential of this
philosophy see his website at httpJ/www.natcap.org.

As the name implies, it is the interaction of ecological and economic systems that defines
the Ecologica-Economic model. Like the evolutionary model, no state of equilibrium is
sought, instead the ability of the system to function under changing environmental
conditions is key. The "coevolution" of socio-economic and ecological systems is the
critical characteristic of this model, wherein change in one system provokes change in
both. SD occurs somewhere within two interacting processes of "creative destruction"

within and between systems. The co-evolutionary perspective is also based on instability,

multi-dimensionality and increasing complexity in living systems.

Finally, the Neo-Ricmdian model adopts a view to sustainability less as a growth process
and more as a dynamic reproduction involving interdependent ecological-economic
cycles. The long term here depends upon the continued maintenance and renewal of
ecological and economic structures.
There are several common themes among the different models including a reorientation
of economic analysis to include the very long term, the accounting for external costs of
production, h&mental uncertainty, the complexity of systems and the important
mitigating role of technology:
The concept of sustainable development represents an attempt to go beyond the
simple assertion of physical limits to economic growth, and to explore how, in
what terms, and to what extent, the socio-economic objectives traditionally
linked to growth can be reconciled with the concern for environmental quality
and inter-temporal equity!2
Other Conceptions of SD
One recent and comprehensive attempt to operationalize the theory of Sustainable
Development was AGENDA 2 1

the global plan to "confront and overcome" economic

and ecological problems was the product of the United Nations Conference on
Environment and Development held in Rio de Janeiro in June 1992, commonly referred
to as the Earth Summit. The f k t chapter of AGENDA 21 read boldly:

"Sylvie Fauchcux & D. karcc. 19%. p.1
"

Daniel Sitarz, Ed. 1994. AGEMlA 21 Thc Earth Summit Strategy to Save Our Plane!. Earth Rcss USA-

An entirely new relationship between and among nations is envisioned: a global
partnership based on common interests, mutual needs and common yet
differentiated responsibilities."

But,the remainder of the text fails to provide an even rudimentary definition of
sustainable policy, and certainly not the "blueprint for a hture of hope9*' that was
promised. But, in a short subsection of the first chapter, relating to implementation,
several fungible components of mstahability were identified: full and active participation
of all groups in society, changes in education, public awareness and training, modem data

and information systems, environmentally sound technology and an appropriate legal and
regulatory fk~mework.~~
These criteria are included in Table 1.0 of criteria for sustainable
policy found at the end of the chapter.
One unheralded but potentially significant source for information on sustainability theory
and practice is the International Organization for Standardization, also know a s ISO.
Usually associated with manufacturing, trade, communication and general business
standards, IS0 is a non-governmental organization established in 1947 to

...promote the development of standardization and related activities in the world
with a view to facilitating the international exchange of goods and services, and
to developing cooperation in the spheres of intellectual, scientific, technological
and economic activity.47
I S 0 has recently developed an environmental management system, IS0 14001, which

has characteristics that can help define SD. This management system is driven by
environmental impacts (outcomes), is integrated with other management hctions,
provides for continual improvement and performance under the system can be verified
via measurable outcomes.48Clearly, these are qualities that must be associated with any

SD policy. Of course to fulfill both criteria #18 and #24, regarding data management,
such information must be readily accessible to independent researchers. There could be
no culture of secrecy around aggregated immigration data. Freedom of Information and
44

Ibid. p.7.
Ibid. p23.
~6 Ibid. pp, 19-21,
Is

"Available Online: hnpJ/~~~.iso.ch/iso/en/aboutiso/introduaionlw~ISO.html

'' See Ihc National Pollution Revention Roundtable Website hm://www.~2.o~so.htmlfor an indepcndcnt assessment of [SO 14001

Protection legislation could be a potential barrier to this access unless the data is M y
aggregated to ensure no individual or small group of individuals could be identified.
Of course the government of Canada also has its own, and perhaps more than one,

definition of sustainable development. I turned to Environment Canada's Guide to Green
~ o v e m m e nwhich
t ~ ~ offered a thorough definition, identifying three core concepts
associated with SD: That sustainable development recognizes that quality of life is
determined by a variety of factors, not simply economics; that planning and decision
making must be integrated across policy domains, and; a commitment to equity within
and between generations.

I conclude this section with some comments from Marius de Gues (1999) who boldly
encourages us to envision a sustainable society and reminds us of the importance of
idealism:

In my view the greatest attraction of utopias is that they stimulate the reader to
think actively, thus encouraging reflection. The utopian way of thinking almost
inevitably leads the way to taking a stand and critically reconsidering one's own
opinions about human happiness, the meaning of life and the most desirable way
in which the economy, society and state should be organized. **
Advocates of sustainability, in any policy domain, face a barrage of critics. Sustainable
development is nave, utopian, idealistic, it's a nice idea in theory, but it doesn't work in
practice, it is incompatible with human nature, and with fiee markets.. .and so forth. De
Geus stands firm against that storm of critique, providing an important reminder that

human agency and imagination can both envision a better world and make it a reality.
Many of the criteria for doing so are listed in Table 1.O.
Conclusion
While theories of public policy, immigration policy and sustainable development may
seem like strange bedfellows, they provide the essential tools for analysis to follow. The
general theories of public policy and the theories regarding immigration policy are
invaluable to the analysis in the next chapter, where I will examine the interest groups,
policy makers, and political institutions shaping Canadian immigration policy. The
'9

Available Online: http~/~~~.cc.gc.calgmgvt/gui&html

so Marius dc Guts. 1999. Ecoloaical UtoDias: Envisioning the Sustainable Society. lntcmational Books. p.39.

sustainable development criteria allow for an assessment of Canadian immigration
policy; this will be the focus of the third chapter. Is the current policy sustainable
according to the variety of criteria identified here? And have recent efforts within the
immigration department to explicitly draft a sustainable development strategy been
successful? The analysis culminates in the fourth chapter where, in the spirit of de Gues,
I envision what a sustainable immigration policy might look like and examine the
barriers and challenges imposed by the existing policy environment.
Table 1.0 Summary of Sustainable Development Criteria
Aspect of SD
I.
2.
3.
4.

5.
6.
7.
8.
9.
10.
I I.
12.
13.
14.

15.
16.
17-

18.
19.
20.
2 1.
22.
23.
24.
25.
26.

27.

Source

A vision of the sustainable society
Places limits on growth
Horizontal / less hiirarchical struchuc
Dcccntralizcd / incorporates subsidiarity
Forbids perturbing geo-bio-chemical systems
Seeks balance and equilibrium
Considers the other
Recognizes intcrdcpcndencc
Very long term orientcd
Accommodatescomplexity
Accommodates technological change - to facilitate constant impmvemmt
Promotes non-declining per-capita welfare
Equitable distribution of resources
The integration of cmimnmcntal, cconomic and social considerationsinto
decision making
Full conaccounting
Full and active participation of at1 groups in society.
Changes in education, public awareness aiid W i g
Modem data and information systems accessible to independent rcscarchcrs
Environmentallysound technology
An approprim legal and regulatory frwrcwork
Citizen Engagement
Integrated with other management functions
Provides for continual improvement
Performance veritied via measurable outcomes I outcome driven
Recognition that quality of life is derived from many factors other than
economics.
Commitment to inm-national, international and inter-generational equity
Promotes local autonomy and self-reliana.
--

Marius dc Gcus
Milbrath's NEP
Milbrath's NEP
Milbrath's NEP
Mdbrach's NEP
Scveral sources
Taylor's BioccntricOutlook
Taylor's BiocentricOutlook
Fauchelg Pcara, b p s
Fauchcw. Pcara, Roops
Fauchcux, P e a , h p s
Solow
Gov of CanadaI Several sources
Gov of Canada / Several sources
Guide to Gmn Govcmmcnt - Gov of Canada
AGENDA 21
AGENDA 21
AGENDA 2 1
AGENDA 2 1
AGENDA 2 1
AGENDA 21
I S 0 14000
I S 0 14000
I S 0 14000
Gov. of Canada Guide to Green Government
Gov. of Canada Guide to Green Government
Many sources

CHAPTER 2 Undentanding Canadian Immigration Policy
If Canadian immigration policy were determined by public opinion, there would be fewer

immigrants corning to Canada A 1998 Decima Research poll found that 50% of
Canadians actually supported a five year moratorium on immigration and 48.3% felt that
the number of immigrants fiom the third world was too high vs. 39.6% that thought it

was about right.' Yet Canadian policy continues to be expansive, with annual admission
hovering around 200,000 and a government stated objective of 1% of population per
year, which would translate into 300,000 immigrants per year, near record levels? In

reviewing the effect of public opinion on immigration policy in Canada and Australia,
Holton and Lanphier (1994) found:

The overall conclusion of this scan of attitudes toward immigrants and refugees
is that deterioration has taken lace in levels of public acceptability. This applies
both to Australia and Canada.

P

But they also noted that opinion was far fiom uniform. They cited a study by Longwoods
(199 1) who identified various segmentations in Canadian public attitude toward

immigration. Protagonists (23% of the population) supported increased levels of
immigration and were generally well educated white collar males. Concerned Supporters
(22%) largely first generation, older individuals living outside urban centers, supported
immigration with reservation. 2 1% of Canadians were identified as Indifferent and 19%
Reactionaries. This last group, largely older, residing in urban centers with little personal
contact with recent immigrants expressed the highest levels of apprehension and
reservation about high levels of immigration. The figures suggest a balanced continuum

in Canadian attitudes toward immigration ranging fiom expansionist to exclusive, but it is
the expansionist philosophy that continues to dominate in the policy arena.

' Decima Research. 1998.
'One notable inconsistency in cwrent policy is this discrepancy between the stated goal of I% and the

actual targets, which equate with approximately 0.66%of Canadian population, a difference of 100,000
immigmts.
Robert Holton & M. Lanphier. 1994 Public Opinion, Immigration and Refigees. In Adelman, Howard et
al. 1994. Immimtion and Rehnee Policy Austraiia and Canada Cornwed. University of Toronto Press.
p. 134.

If simple pluralism cannot account for the design of Canadian immigration policy, what
forces do shape the policy? This is the central question of the current chapter. I begin by
reviewing immigration policy theory specific to Canada, adding to the more general
theoretical foundation found in Chapter One. Then, surveying the historical development
of C d a n immigration policy, I apply the theories and those found in the first chapter
to identi@ the historical and modem forces shaping immigration policy. No one theory

can provide a complete explanation, nor are they mutually exclusive. The theories have
particular relevance to Canadian immigration, but apply to most policy domains. Some
theories will prove more insightiid than others, but the discussion is enriched by a brief
look at the entire spectrum.

2.1 Canadian Immigration Policy Theory
A variety of theoretical h e w o r k s exist to explain Canadian immigration policy, falling
into several broad categories: pluralist, state centred, Marxist,and corporatist. Pluralist
theory contends that policy is a reflection of the attitudes, beliefs and values of the

general population or portions thereof. State centred theories suggest that policy change
is product of by institutional structure and bureaucratic intractability (Dobe1 and
Mansbridge, 1986). Marxist theory holds that policy reflects the structures and interests
of society, in particular the interests of capital. Corporatist theory suggests a kind of
symbiotic relationship between particular interest groups (often capital) and the state
wherein representation and policy influence is exchanged for political support and policy
compliance (Schmitter, 1974), not unlike Gary Freeman's CIient PoIitics theory
introduced in Chapter One.
One of the more recent and most comprehensive surveys of Canadian immigranon policy

making theory (Hardade, Parkin, Simmons & Suyama in Adelman, 1994) identified
seven hypotheses for immigration policy development: Responsible government,

Bureaucratic dominance, Nation-Building Statism, Cosmopolitan elitism, Pluralism,
Business Dominance and ~o~ulism!

Responsible Govemment, a variety of pluralist theory, is based on the ideals of
parliamentary democracy. The various political parties present policy options before the
electorate and the winning party therefore has a legitimate, responsible mandate to
implement its policy. Bureaucratic Dominance posits that public servants within the
immigration department "have an interest in maintaining and enhancing their spheres of
i~nuence."~
NationaZ-Building Statism holds that state institutions develop policy that
reflects the decision making processes internal to the institution and the interests of the
actors operating within. This theory is a derivative of new institutional theory as
described in the first chapter, although the national building aspect of it parallels Keith

Banting's Statecraft theory:

In particular, these state institutions and managers have an enduring interest and
goal of nation-buiIding: using the legitimacy and leadership of national
government to strengthen the nation's economic and infrastructural basis, and to
enhance its position in the international arena6
If globalization has spawned a new elite that values "internationalism, universalism, and
liberalism'" then Cosmopolian Elitism may help explain Canadian immigration policy.
This theory suggests that the values of this internationalist elite predominate because they
are able to control the levers of education and mass communication. Pluralism theory is
not simply the implementation of public opinion into policy in the fashion Responsible
Government theory suggests. Instead the theory is more analogous to Gary Freeman's
theory of Client Politics:

The Pluralist model envisages the policy-making process as shaped by pressure
from mobilized societal interests, with policy outcomes understood as bargained

and brokered compromises reflecting the relative strength of these interests.'
-

4

-

-

Leonie Hardcastle et al. 1994. The Making of ~mmigmtionand Refirgee Policy: Politicians, Bureaucrats
and Citkem, in Adelman et al. Immi@ation and Rehgee Policv Australia and Canada Com~ared.
University of Toronto Press. Tbe hypotheses are discussed on pp.96-10 1.
Ibid. p.97
Ibid. p.98.
bid.
b i d p.99.

'
'

The sixth theory is Business Dominance. The predominantly Marxist theory posits that in
capitalist societies the government has to pursue policies that are in the interest of the
capitalist, business class. In the Canadian context, Business Dominance has been
traditionally associated with the "Staples Approach" wherein immigration serves the
interests of agriculture and after WWII, industry. One variant of this theory (in which
labour is dominant) is examined later in this chapter. The Canadian Business Immigration
Program, which screens immigrants based on their capital assets or ability to employ

Canadians, would be the most recent manifestation of this approach. The final theory
identified by Hardcastle et. al., was Populism. Unlike the Pluralism theory, here public
opinion establishes policy parameters. It is not channeled through formal institutions as
under Responsible Government theory, but instead acts as a "latent forcey9g
defining the
terrain of debate, outside of which, governments face public backlash.
After reviewing the formal institutions and processes that operate in the Cdnadian
context, Hardcastle et. al., concluded that the two theories that best explain immigration
policy development in Canada are Nation-Building Statism and Pluralism:
The statist fiamework encapsulates much of the process in both countries: state
actors (ministers, bureaucrats, in various agencies, party elites) seem intent on
pursuing national goals, such as economic growth, control of border movements,
trade opportunities and international respectability, and can often do so with
relative insularity fiom other domestic influences.'*
What is also particularly notable about the policy process in recent years.. .is its
'vulnerability', in this sense, to pressure fiom mobilized interests. The extensive
consultations in which ministers.. ..engage prior to announcing major policy
decisions such as intake targets are an acknowledgement of the necessity for this
vulnerability to be recognized and, if possible, managed."
At first glance this conclusion is paradoxical. How can immigration policy be both statist

and pluralist? The Canadian state does enjoy a high level of policy autonomy in the field
of immigration, perhaps more than in most other fields, as reflected in the high number of
9

Ibid. p. 100.
Ibid. p.121.
" bid. p.122.
'O

persons classified as "Indifferenty'to immigration policy in the Longwoods study, but
when the government does consult with the public, it is a select number of well organized

interest groups that are being heard. This odd conclusion, enriched by Banting and
Freeman's theory, is supported by the hi~oricalanalysis that follows later in the chapter.

In a variant of the Business Dominance theory, John Veugelers (2000) and Thomas
Klassen (2000 with Veugelers) have recently written on the historic linkage of Canadian
immigrant landing rates and the unemployment rate of the previous year. Their theory is
elegant in its simplicity and persuasive in its detail. They argue that during the 19461989 period, Canadian immigration levels were inversely related to unemployment
levels. When unemployment rose in year 't', immigration fell in year t+l and vice versa;
suggesting that immigration has been a sort of tap, to be turned on and off primarily
serving the interest of Canadian labour.l2 This immigration-unemployment linkage
existed fiom 1946 until 1990, after which it apparently broke down
Using regression analysis Veugelers and Klassen found that between 1946 and 1989,

54% (R2=.54) of the variation in immigration landing rates could be explained by the
unemployment rate of the previous year. But in 1989 something changed Immigration
levels remained high in the face of rising unemployment, hinting at a shift in federal
policy. Veugelers and massen did not attempt to provide a comprehensive explanation
for the change, nor will I here, but suggested that the break implied that "...in 1990 the
Canadian state abandoned a longstanding commitment to protecting labour in its
immigration

and that "Only in 1990 did immigration regulators switch

priorities, apparently by overriding short-term labour market considerations in the name
of long term demographic objecti~es."'~Six years later Veugelers (2000) added that the
change was possible because of high state autonomy resulting from a lack of consensus
among societal interests, especially the capitalist class. This change will be addressed in
more detail later, but as Veugelers and Klassen note: "...our findings do carry certain
l2 Capital always prefers to have a large pool of cheap labour h m which to draw, and would not wish to
reduce immigration in times of surplus labour. Interestingly, if true, the theory refbtes Marxist theory, in
that the interests of labour have greater influence than capital on immigration levels planning.
l3 John Veugelers & T.K l w n . 1994. Continuity and Change in Canah 's Unempioyment -Immigration
Linkage (1946-1 993). Canadian Journal of S o c i o l o ~ 19(3).
.
p.359.
Ibid. p.363.
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implications for a more theoretically informed understanding of Canadian immigration

policy making."

l5

In particular, their theory refutes a purely pluralist model of policy

formation, the Marxist model, for the reasons mentioned earlier, and actor driven models,

as the immigration-unemployment linkage existed across different governments and
different parties. Their theory is more congruent with elite, corporatist, state-centred
theories.
Two authors (Foot, 1994; Simmons, 1994) disagreed with the explanation offered for the
disappearance of the unemployment-immigration linkage. Simmons argued that
globalization and changes in the international economy have created new actors with new
influences on immigration policy. Foot suggested that economic demand theory could
explain the sustained high level, assuming that places for immigrants exceeded demand.
And both Foot and Simmons agreed that a state-centred model can account for the policy
change as well as previous continuity. But significantly, neither author challenged the
basic conclusion that immigration intake levels have historically been linked with
unemployment levels. I turn now to examine the historical development of immigration
policy in more detail.
2.2 Historical Analysis

While many authors have written historical narratives of Canadian immigration policy,
the more analytically difficult task of explaining policy development has been embraced
by relatively few. Put simply, it has been easier to describe immigration policy than
explain it. As a policy field shrouded in a haze of nation building romanticism,

multicultural idealism and demographic rationalism, the task of the analyst is to burn that

haze off or at least portions of it, by shedding light on the real forces shaping immigration
policy development. It is not possible in this brief chapter to apply the policy theories
(tools) to over 450 years of Canadian immigration policy change. Therefore I briefly
chronicle policy change from the days of Champlain to Diefenbaker, with very light
application of the policy tools. In the modem period, I provide more detailed analysis of
two critical junctions in policy development that help inform the discussion of sustainable
l5
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policy development, the focus of Chapter Four. Specifically, the period leading up to the

1978 Immigration Act and the current period of policy change and devolution that began

in 1996 are examined in detail. I conclude that Statecraft,Client Politics and to a lesser
degree, Social Learning currently shape immigration policy formation in Canada A
timelhe of important events in Canadian immigration policy history is provided in
Appendix B for reference.
Policy History
Amongst citizens of the world, Canadians, more than most, can rightly claim to be a
nation of immigrants. Even members of Canada's First Nations people trace their
beginnings to other continents. In one of the most comprehensive, and most recent
examhation of Canadian immigration, Valerie Knowles (1997) chronicles over 450 years
of policy development. I have borrowed primarily fiom her text in summarizing
immigration policy history &om 1540 up to 196OYs,
the beginning of the modem period

in immigration policy, after which I turn to other sources.
Giovanni do Verrazano (1524), Jacques Cartier (1534), and Samuel de Chaplain (1603)
could be considered Canada's first European immigrants.16 The Italian (working for
France) and the two Frenchmen respectively, discovered, explored and settled what
would later become Canada. The most striking features of Canadian immigration and
colonization during this historic period of exploration was its predominantly French
character and the slow rate of development. For example, there was a 26 year period
during the early 160OYs,when Quebec City was the only settlement on the St. Lawrence.
The first settlers included blacksmiths, coopers, joiners and carpenter in addition to
merchants, professional men, soldiers and members of religious orders." In order to
expedite settlement, the French Crown delegated responsibility for settling 4,000 French
Catholics in its domain to a corporate entity. In 1627, the Company of One Hundred

Valarie Knowles. 1997. Strangers at Our Gates: Canadian Immimttion and Immieration Policy, 15401997. Dunduran Press. Toronto.pp. 1-2. Of course, the Norse arrived first in Newfoundland, but did not
establish permanent colonies.
bid. p.6.
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Associates was formed to provide working capital in return for title on all land claimed

by France in North ~merica." The business of immigration was already underway.
The late 1700's brought great change for Canada and witnessed the arrival of the first
non-European immigrants to the country. The English conquest of the French army on
the Plains of Abraham in September 1760 was by far the most significant development of
the period and placed Canada on a new, British trajectory. French immigration ended

abruptly following the battle.19 The British government inherited the complex issues of
securing the northern settlements, the same problem that France had wrestled with for the

preceding 150 years. The Royal Proclamation of 1763, which discouraged western
settlement, failed to increase immigration to the province of Quebec where "it was hoped

a tide of English speaking newcomers would submerge the French speaking
population."2o The Quebec Act of 1774 reflected a growing recognition that the French
presence was permanent (French speakers were still very much the majority in Canada at
the time) and that accommodation had to be made. Language politics had formally

arrived, and were having an important impact on Canadian immigration, but it was
developments in the United States, not England or France, that would trigger the next
wave of immigrants to British North America.

During and after the American Revolution, approximately forty to fifty thousand "United
Empire Loyalists" fled to Canada to avoid persecution or because they were unwilling to
adopt American

This flood of political and economic refugees forced the

establishment of administrative support for settlement. The influence of these loyalists on
the fiture course of the country and immigration policy was considerable:

...the Loyalists and their descendents exerted a profound and lasting influence
on the development of British North America. In fact the very amval of these
rekgees determined that Canada would retain its colonial ties with Great
Britain.. . In the short term the Loyalists not only transformed Nova Scotia and

Ibid. p.5.
a i d . p. 17.
20 Ibid. p. 19.
Ibid. p.20.
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brought into existence New Brunswick, they also precipitated the division of
Quebec into Lower Canada and Upper canada."
Following the war of 1812 in North America and the Napoleonic wars in Ehope, British
immigration to Canada soared. The population grew h m less than 500,000 in 1812 to
2.4 million in 1850. By the time of Confederation, the linguistic tables had turned and
two thirds of British North America was ~ n ~ l i s h . ~
Although immigration was desired by Canadian authorities since Chaplain, it was not

until Confederation that Canada actually formulated any sort of immigration policy for
itself. Though the Constitution conferred immigration authority on both the federal and
provincial governments, immigration conferences held in 1 868 and 1874 resulted in the
provinces abdicating authority to the federal government for promotion of immigration;
This was a significant turning point in Canadian
provincial agencies were dis~ontinued.~~
immigration. The course was set for 130 years of federal domination of immigration,

which, most importantly, allowed policy to be used for nation building (Statecraft) in the
formative years of confederation?
Though immigration agents were employed as early as 1820, and overseas recruitment

began in 1 8 ~ 9 :the
~ first immigration act was not passed until 1869. Primarily laissezfaire in philosophy, the act provided the cabinet with wide discretion in the making of
rules and regulations pertaining to immigration. The cabinet immediately began to use
this power to filter for more "desirable" immigrants (initially Chinese migrants were
targeted for exclusion), setting the pattern for f h u e policy development. As dictated by
Macdonald's National Policy, increasing immigration was essential for the purpose of
western settlement and nation building more generally. A number of factors inhibited

Ibid. p.26.
Ibid. p.30.
24 Ibid. p.49.
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Macdonald from successfidly settling the west. But under Wilfied Laurier, a
transformation of the prairies would take place.
ClBord Sifton, appointed M i s t e r of the Interior by Laurier in 1896, led a remarkable
settlement program which by 1914 would see over three million immigrants settle in
Canada, most in the west2' Sifton was not particular about race, desiring instead those
immigrants able to become successful fanners:
Our desire is to promote the immigration of fanners and farm labourers. We
have not been disposed to exclude foreigners of any nationality who seemed
likely to become successful agriculturali~?~

The dubious distinction of entrenching a racist immigration policy in Canada fell to

Frank Oliver, Clifton's successor. The immigration acts of 1906 and 1910 increased the
number of prohibited classes and gave almost unlimited power to the cabinet to regulate
the b'volume,ethnic origin (and) occupational composition of immigration destined for
Canada." Oliver was not simple a witness to the change, he was a staunch advocate of a
racist policy, and was a powerfid force behind the change.29 Ironically, as policy became
more racially restrictive during Oliver's tenure, immigration reached record levels,

peaking at over 400,000 new arrivals in 1913 alone, as the two new provinces of Alberta
and Saskatchewan were settled. Racist attitudes were common at the time, suggesting a
pluralist influence on policy that continued until the late 1960's. Further, the ease with
which Oliver was able to implement such a policy hints at the autonomy enjoyed by the
state (Statism),and the influence of particular actors.

WWI, the depression and WWII span a period that Knowles described as the

"immigration doldrumsy'for ~anada." The three decades witnessed a substantially lower
amount of immigration than during the period of western settlement. The Chinese head

*

tax, continuous journey requirements3 and a variety of other ethnic and racial restriction

" Valarie

Knowles. 1997.p. 96.
%id. p.62.
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30 Knowles. 1997. Ch-7.
31 Designed to exclude Indian and other south Asian migrants.

28

continued to dominate immigration policy in the period, which saw the shamefid
Komagata Maru incident, 30,000 deportations, Japanese internment and the draconian
Chinese Immigration Act of 1923." Kwwles captured the shift in policy this way:

Whereas prior to the first world war economic conditions had reigned
supreme, now a prospective immigrant's cultural and ideolo 'cal
P
complexion weighed most heavily in the selection process.3

Canada had moved from statecraft to racecraft in its immigration policy objectives. After
W W Canaciian immigration levels rose sharply as European refugees made their way to
Canada,and the racial orientation of the policy began, slowly at first, to be rolled back.
The Chinese Immigration Act was repealed, but even with the unveiling of a new Liberal
(under Mackenzie King) immigration act in 1952, racial discrimination continued to be
the norm. The new act did give the department minister much more authority, which,
when put to good use, helped to open up Canada's restrictive policies.'4 But it was the
Progressive Conservatives, under John Diefenbaker, and more specifically his Minister of

Citizenship and Immigration Ellen Fairclough that ended the racial policy that began with

Frank Oliver.
The period when the "White Canada" immigration policies were dismantled is a

fascinating study in policy. Diefenbaker had proudly presented a bill of rights in 1960
that rejected discrimination on the basis of race, colour, national origin, religion or sex?
Clearly the government could not continue to endorse an immigration policy based on

such criteria. Knowles concurred with a conclusion of Freda Hawkins, a leading author
on Canadian immigration, that the change was not made because of popular demand but
because of concerns from senior officials, including Deputy Minister of Immigration, Dr.
George Davidson. Davidson had argued that Canada would could not maintain such a
policy and participate effectively at the United Nations and within the ~ommonwealth?~
With a number of factors driving the change, Ellen Fairclough implemented a new
32 Ibid. p. 107. Between 1923- 1946 only 25
33 Kaowles, 1997.p~.
106- 107.
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regulatory regime in February 1962 that ended the formal practice of racially
discriminatory policies that had existed in every administration since confederation to
one degree or another. The racial criteria were replaced with a point system in 1967 and
formally written out in the 1976 immigration act.
Though not explicitly discussed by Knowles, the fascinating part of this transition was
the search for a new raison d'etre for immigration policy. If immigration was no longer
about statecrafl or racecraft, what was it about? The point system reflected an emphasis
on education and employability, but opinions varied. An expert in immigration at the
time, professor David Corbett, congratulated Fairclough for placing "immigration policy

in its proper context as part of foreign policy."37Jack Pickersgill, a former minister of

immigration, was skeptical of the new criteria and noted:

...that if C a d recruited only skilled immigrants - the sort of people in
shortest su ly in Third World countries she would be guilty of
poaching.

f?

-

The debate continued when the Liberals returned to power and established the
Department of Manpower and Immigration. The name of the department itself was at
issue, reflecting uncertainty over its primary role. Prime Minister Pearson defended the
employment orientation:
immigration policy must be administered in the interests of the country
and of the immigrants themselves in a context that takes into account the
entire position of employment, training and placement in
Michael Starr, Minister of Labour in the Diefenbaker government in reference to the

mixing of manpower and immigration, raised a question that remains relevant today:
Are immigration criteria to be established purely and solely on the basis of the
demands of the labour market?. ..Are we going back to the days when
immigrants were allowed in according to the demand for labour?. ..Surely.in

''Valarie Knowles. 1997.p.152.
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immigration other factors have to be considered. Surely the very important
humanitarian factors must be con~idered."~

I turn now to examine this critical period of policy change in more detail.

2 3 1972-78 The Evolution of our Modern Immigration Act
As noted, 1960's saw the emergence of more equitable and egalitarian criteria for landing

in the form of the points system. These momentous changes themselves would make for
engaging policy study, but it is the period that immediately followed that is the focus
here. During the period 1972-1978, the Immigration Act was completely overhauled,
with a new draft completed in 1976, passed by parliament in 1977 and given Royal

Assent in 1978. I will begin at the end of this process by examining the act itself and the
change it brought and then discuss the process leading up to the new act. This will allow
for links to be drawn between groups, process and outcomes.
The new Immigration Act of 1976 explicitly sbted the fundamental objectives of
Canadian immigration law: family reunion, non-discrimination, concern for refugees and
the promotion of Canada's demographic, economic, social and cultural goals?' A
complete list of the gods of the Act is found in Appendix C. The Act stated that an

annual plan had to be presented to Parliament specifying the target number of immigrants
to be admitted. Provincial participation and public scrutiny were formally incorporated
into the decision making process.
Regarding admission, the Act established three classes: family, refugee and independent
applicants which were selected based on the points system. The act codified existing
procedures for determining status of refugees. It established the Refhgee Status Advisory
Committee and included new provisions for refugee sponsorship. A section on
"inadmissible classesy'replaced the embarrassing "prohibited classes" section of the 1952
Act, which refused entry to idiots, imbeciles, morons, and those guilty of moral turpitude.
The revised section identified broad classes of persons whose admission would constitute
a threat to public health, welfare, order, security or the integrity of the immigration
40
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program. Other major changes were made in control and enforcement, the formal
incorporation of the Immigration Appeal Board and in security aspects of immigration.
The latter sections were repealed in 1984 with the creation of the Canadian Security
Intelligence Service.
The new regulations accompanying the 1976 Act reduced the discretionary power of the
Cabinet to govern by regulation. A lengthy Iist of areas were specified in which the
government of the day could still regulate, but that List no longer included the broad
sweeping power to arbitrarily discriminate against particular groups that the 1952 Act
allowed. The most important regulatory change was the revised point system
implemented under the act. The new system placed more emphasis on training and

experience and less on education than did the 1967 List and provided a means whereby

immigrants could be designated under a specific occupation and region in order to meet
skill shortages and distribute newcomers more evenly around the country according to
need. The point system has emerged as an important lever that governments use to
regulate the flow of immigration in order to meet annual targets.
The two men most directly responsible for the Immigration Act 1976 were Robert

Andras, the Minister of Manpower and Immigration and Alan Gotlieb, his Deputy
Minister. Andras was an unlikely candidate to lead a momentous change in Canadian
immigration policy. His background was in automotive sales and rentals in Thunder

B ~ but~he would
P ~ prove adept in managing the transition and is remembered as one of
the finest immigration ministers to serve the country. Like many Canadian cabinet

ministers Andras had assumed the role of jack of all portfolios. Working first in a
supporting capacity in the Ministry of Indian Affairs and Northern Development with

Jean CMtien, he later assumed ministerial responsibilities in Housing, Urban Affairs and
Consumer and Corporate Mairs. He assumed control of the Ministry of Manpower and
Immigration in November 1972. In addition to the normal responsibilities associated with

Freda Hawkins (1989) provides an excellent summary on the main components of the new Act in Critical
Years in Immimtion pp.70-79, on which this brief summary was based.
42 hid. p.43.
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the portfolio, he was also authorized to establish population policy for the country? an
authority his successors have not been entrusted with.
After adeptly managing a massive backlog of people seeking permanent status with the
Immigration Appeal Board, Andras gained respect and admiration fkom department staff
and important momentum going into the review process.4 AAer announcing the
commencement of the review process in September 1973, he struck a special task force,
The Canadian Immigration and Population Study, to organize the entire process. On day
one of the review, over 100 organizations and all ten provinces were extended formal

invitations to participate. The group was headed by an official from the Department of

External Affairs and served by a large number of experts. The committee was mandated
to produce a Green Paper for discussion.

Andras' conception of the policy field was probably captured best in his statement in the
House of Commons at the time the Green Paper was released:
It (immigration) is not merely a question of regulations or procedures, nor of
Canada's economic or humanitarian concerns; what is at stake is no less
than the fhture of Canada's population, its size, rate of growth, distribution
and composition, and the basic principles that should govern our decisions
to augment the nation's human resources through the admission of migrants
from abroad.'*'

Andras clearly understood the significance of immigration, its relation to demography,
regionalism, multiculturalism and its relevance to global environmental and population
issues. Both he and Gotlieb were determined to modernize Canada's Immigration Act,
but they were puzzling not powering46their way through the process. They genuinely

wanted provincial input (which failed on account of lack of interest and capacity) and to
engage a diverse number of people in the project. They were not wed to a particular
outcome, though they did wish to preserve some elements of the existing laws and

bid. p.43.
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regulations. These included non-racial discrhination, a humanitarian refugee policy, a

focus on family reunification and an economic policy which "worked in close harmony
with other major areas of economic and social

progressive concepts for the

time, echoing several of the criteria of SD outlined in the first chapter.
AAer delivery of the Green Paper, Andras toured the provincial capitals to discuss
population issues. Provincial support and participation would be critical to the success of

any national population policy. Consensus around growth rate, size, distribution and
linguistic structure was sought. Quebec, not surprisingly, welcomed the process, as did
Alberta, where population and land use issues were being studied. The other provinces
virtually r e k e d to get involved.48Quebec had created its own Department of

Immigration in 1968 and had established offices in foreign countries with large French
speaking populations. Unfavorable demographic trends which could tip the linguistic
balance of Montreal and ultimately the province toward English resuited in Quebec's Bill
63 in 1969:~ The Bill restricted the rights of immigrants to educate their children in

English, and foreshadowed the rise of the Parti Quebecois. Quebec's impact on the actual
Act was limited, but the province set a precedent for Provincial engagement, the
consequence of which would not be l l l y felt until 1998.
The Green Paper itself was drafted by namelessSodepartment officials and proved to be a
major disappointment. Freda Hawkins, one of the few immigration experts at the time
later wrote about what went wrong:
The major reasons could be summarized as inexperience at a senior level,
excessive caution, and a lack of consultation with anyone on the part of those
who were ultimately responsible for it. In its final form the Green Paper was
in fact a very private document, produced by a small group in the Department
of Manpower and Immigrations'
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The paper was criticized for its d y s i s of Canada's mdtiracid immigration movement,

urban congestion, sociaVracia1 tensions in the major cities and its bias against an
expansionist immigration program. If there was a bias of the authors, it was towards
restricting immigration on the basis of population policy. While some criticism of the
document was warranted, the negative reaction to the report's anti-expansion bias hints at
the rise of what Gary Freeman called client politics which, as noted in chapter one, is
defined by the dominance of interest groups favoring admission levels higher than
politically optimal or desired by public opinion? I will return to this theory later after
examining the groups that did participate in consultations.
Following publication of the Green Paper, a Special Joint Committee of the Senate and
the House of Commons on Immigration Policy was appointed to fiuther examine the
paper and to conduct public hearings. Former Liberal cabinet minister Martin O'Connell
and Senator Maurice Riel co-chaired the 23 member committee. Over 50 public hearings
were held in 21 Merent cities. 400 witnesses were heard and over 1,400 briefs were
received. Ultimately, the committee made 65 recommendations, 60 of which were
incorporated into the new act.
A parade of cburch groups, ethnic organizations and immigrant organizations appeared

before the committee. The Canadian Polish Congress, The Japanese Canadian Citizenship
Association, Canadian Council of Churches, Amnesty International and the Canadian Bar
Association were among those that participated.53 For the most part, groups assumed
traditional roles. Ethnic groups accused the government of racism and advocated for a
more open system, labour groups such as the Canadian Labour Congress desired a more
restrictive policy." The Canadian Bar Association (CBA) lobbied for a number of legal

changes to appeal and deportation processes which would serve the interests of their
clients, which are typically asylum seekers and landed immigrants trying to bring family

members to Canada. Essentially the CBA lobbied for an expansion of individual rights,

"Gary Freeman. 1995. p.883.
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and they were successful. Freeman felt that just such groups could significantly influence
policy in a predictable way:
The direction of policy is mostly a fimction of which fragments of the public
have the incentives and resources to organize around immigration issues. As it
turns out, those who benefit h m immigration in direct and concrete ways are
better placed to organize than are those who bear immigrations costs.
Immigration tends to produce concentrated benefits and diffuse costs, giving
those who benefit fiom immigration greater incentives to organize than those
persons who bear its

1976 Summary
W e it cannot be found on modem political radars in Canada, population policy was
very relevant in the early 1970's. In 1972, Canada sent a delegation to the United Nations
Conference on the Human Environment in Stockholm, where population issues figured
prominently. The United Nations designated 1974 World Population Year, prompting

Canada to prepare a formal statement on Canadian population policy for the World
Population Conference in Bucharest in 1974. Malthusian concerns over population were
Books like Paul Ehrlich's The Population Bomb (1968) helped
generally running highmS6
to h e 1 concern. The senior bureaucrats (including those who wrote the unsuccessll
Green Paper), along with Andras and Gotlieb, successfblly placed population issues onto
the immigration agenda. This broadened the scope of debate to include social, economic,
political and demographic factors, a debate more robust than is found in the current
period and more conducive to the development of sustainable policy.

In the final analysis, Andras and Gotlieb failed to establish the national population policy
they desired. They also failed to engage a significant number of provinces in either
immigration or population issues. But, by enshrining provincial participation in the Act,
they ultimately forced the issue. One of their objectives was fulfilled: population control
was enshrined as one of the goals of the Act. That it was the first goal to be listed in the
new Act reflects the importance of demographic concerns at the time (see Appendix C).
55
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In hindsight, the demographic objective became little more than a symbolic signature of
Andras and Gotlieb, marking the end of population debate in the immigration field
(except in Quebec) for at least a quarter century as demographic considerations
subsequently vanished fiom immigration policy and have been largely written out of the
proposed 1999 Act.

While most authors who have written on the period agree on the diversity of issues
explored, they do not agree on the nature of the process that d o l d e d . Looking back on
the period, Freda Hawkins noted that the process was an effective "one-time
consultation" with institutions and organizations for which immigration was important,
but that:
It did not reach the average Canadian for one simple reason: because the
Minister and Cabinet did not trust the average Canadian to respond in a
positive way on this issue, and thought this would create more trouble than
it was worth.. .they did not want to commit the h d s to organize extensive
public participation and made only a minimal effort to mobilize the media
on behalf of a truly national debate.'?
Hawkins felt that this served to expedite the process at the cost of a lost opportunity to
discuss the populating of our vast country. This was not an exercise in responsible
government, but rather Client Politics.

By contrast, Kelley and Trebilcock felt that the period was a democratic triumph:
The period 1963-76 is characterized by ...immigration-policy formulation
becom(ing) a much more democratic process with the publication of the
White (1966) and Green (1974) Papers and the appointment that followed
of the two Joint Senate-House of Commons Committees to undertake a
broad public consultation processs8

But the facts do not support this conclusion. While a number of groups were heard fiom,
the new Act was largely a product of Andras, Gotlieb, the elite and nameless group that

drafted the Green Paper and those bureaucrats such as George Davidson who
implemented regulatory changes back in the 1960's. This suggests Statism as one of the
Freda Hawkins. 1989. p. 63.
" Kelley and Trebilcock. p.380.

determining policy forces, but only in the sense of government actors enjoying autonomy
in decision making and having to work within the confines of particular institutional
structures such as the constitution (encouraging provincial engagement) and
parliamentary procedure (pretense of public engagement). The debate was not really a
public one; it was conducted with a number of interest groups intent on advancing their
own agenda, which tended to be expansionist, suggesting Freeman's Client Politics at
work. But, despite the partisan environment, the collective of groups did represent close
to the full spectrum of immigration issues.s9 The provinces, save Quebec, opted out of the
process, preferring to leave immigration within the federaljurisdiction.
Using Hall's Social Learning theory, the new significance of demographics in 1976

Canadian immigration policy could be interpreted as a third order policy change. A third
order change occurs as a result of reflection on past experience, in particular, on
unexplained anomalies which existing theory cannot acc~mmodate.~~
While there were
no obvious 'anomalies' that the previous legislation could not account for, there were
new ideas and new issues emerging at the international level which challenged a status
quo position on immigration. The United Nations Conference on the Human
Environment in 1972 and the World Conference on Population in Bucharest in 1974 were
indicative of a growing global concem over population; a concem which reached a peak

at the time of the Canadian immigration policy review. If Andras and Gotiieb were
learning, as Social Learning theory would suggest, they were learning fiom members of a
global community in which population policy was increasingly salient. It should be noted
that this international influence is not characteristic of the kinds of Social Learning that

Hall wrote of. tn orthodox Social Learning theory, state actors learn fiom an elite group
of actors within the state (primarily experts), not fiom the actions of foreign governments
and organizations. The process had elements of Lesson Drawing in that policy elsewhere
influenced Canadian policy, but there were no real lessons to draw, as the population
problem was an emergent issue. Nonetheless, Hall and his Social Learning theory provide
some rationale to the changes.

s9
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Bantbg's Statecraft theory helps conclude the d y s i s of the 1976 policy change.

While domestic social weIfare policy (federal) can serve to unite disparate regions,
participation in global decision making could also help foster a sense of national identity
and belonging for all Canadians.Andras may simply have been trying to ensure that
Canada was "in step" with international sentiment at the time, capturing some of the
concern in domestic legislation.
If we extend Banting's theory and consider international organizations a fourth tier of
governance, the plausibility of Statecraft explaining the policy change becomes clear.
International organizations become a new arena in which Canadian actors can indirectly
influence what are otherwise domestic concerns such as regionalism. In this international
environment, the simple act of participation alone can help to foster national identity back
home. The pride Canadians feel regarding the positive role their leaders play in
international forums helps foster a common identity irrespective of province or region.
Though Andras would not likely have conceived of the policy as a kind of Statecmfk,
Canada desired a voice in all international organizations. After Lester Pearson won the

Nobel Peace Prize in 1957, Canadian identity was increasingly tied to our international
activities. Other nation states or "independent action points" around the globe had given
rise to a new issue in international discourse: over-population. Canadian policy may have

been briefly influenced by this trend and later, as the issue waned on the international
scene, it faded fiom the Canadian conscious as well. This is very similar to the theory of
Nation-building Statism discussed earlier wherein state actors work to enhance the
position of the nation in the international forum. This alternative explanation is
attractive, given its ability to explain both the emergence and fbture disappearance of
population issues in Canadian immigration policy.

In summary, it would seem tbat Nation-building Statism, Client Politics, key actors,
(Andm and Gotlieb) and to a lesser degree Social Learning and Statecraft shaped the act.

-

2.4 The Current Legislative review 1996 Present

As the current phase of Immigration Act reform is still unfolding, it may be premature to
draw conclusions on the nature ofthe players and decision making process, but several
critical aspects of the process have been completed and are thus open to aualysis.

The impetus for the current round of change is not easily defined; CIC offered this
lengthy statement:
Without measures to update our current policy and legislative base, immigration
and refugee protection objectives will be increasingly difficult to achieve. More
piecemeal changes would only compound the current problems. The legislation
requires revision for several reasons: to respond to the challenges of the new
domestic and international environments; to address the legitimate expectation
of potential immigrants and their sponsors that their rights and obligations will
be presented in a clear and comprehensive way; to update Canada's approach to
refugee selection abroad and to refugee determination in Canada; and to ensure
that the legislation provides the tools that allow immigration to maintain its
positive role in the social and economic development of the ~ountry.~'
The reference to refugee issues as a reason for review is supported by immigration
statistics. In 1977, Canada processed 500 refbgee claims. In 1997 the number had risen to
24,000.~~
The reference to challenges in the international environment most likely

alludes to the 125 million people around the world on the move each year63and the
increasingly competitive global market for human capital. Given that it had been 20 years
since the last overhaul, the number of amendments (major ones in 1989 and 1993) and
regulatory changes, a legislative review seems reasonable, although many of the reasons
cited do not require new legislation. Perhaps the approach of 2000 added symbolic
reason for legislative review. At the time of this writing, the new Act has yet to be
implemented and it is difficult to even find reference to the ongoing process at the CIC
website, suggesting the process has seriously stalled, or perhaps has faltered entirely.
There are striking parallels between the process unfolding over the last five years and that
which occurred twenty years ago. Announcing the review in November 1996, the
Minister of Citizenship and Immigration Lucieme Robillard, immediately set up a
-

-

-
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a bid. p.2.
'I

Legislative Review Advisory Committee with virtually the same mandate given the

Canadian Immigration and Population Study Task Force by Robert Andras. The
committee was to review the Act and prepare a "series of recommendations to guide and
update fuhae immigration and refugee legislation in a way that will maintain the tradition
of a fair and generous immigration and refiigee program."M The committee was made up
of Robert Trempe, a former Assistant Deputy Minister in Quebec's immigration
department, Susan Davis, executive director of the Jewish Immigrant Aid Services and
Roslyn Kunin of British Columbia Exactly who their interlocutors were is not recorded
in department publications, but they did receive over 500 written ~ubmissions.~~

Robillard released the committee's report Not Just Numbers in January of 1998,
immediately generating a wave of protest, just as the 1975 Green Paper had done a
generation earlier. This time, it was recommendations regarding language requirements
that sparked the most virulent response. One of the 172 recommendations was to screen
applicants based on their ability to speak an official language. RobilIard would later
distance herself fkom that recommendation, but its inclusion prompted one critic to
suggest that the policy was a Francophone Trojan Horse:
Would not that kind of immigration policy benefit Quebec to the detriment
of all other provinces in Canada? Would that policy, if enacted into law,
not discriminate against most nationals, who are not from Frenchspeaking, Third World countries while being advantageous to those who
are?
Of course such a scenario is highly speculative and likely unfounded., but it serves as a

reminder of Banting's belief in the capacity of social programs to serve as instruments of
statecraft. Social policies can have implications far beyond the immediate population
they serve, especially in the Canadian context.
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Peter Casey. Ottawa Citizen March 8* 1998. pAlO.

Following release of the report, Robillard toured the country in February and March of
1998 to solicit input 'from a number of groups and individuals that loosely paralleled

those the Joint Committee heard following the release of the Green Paper. The Joint
Committee of 1975 was composed of members from all political parties. It featured 23
members, held 50 hearings in 2 1 cities, heard 400 witnesses and received 1400 briefs
over a 7 month period. Robillard's tour "lite" held approximately 12 hearings over two
weeks in no more than 10 sites, receiving over 2200 written submissions. Table 2.0
s u m m m the different approaches.67
Table 2.0 Tour comparison.
Committee
Robillard 1998

I
1

11

2 Weeks

>6* Cities

12*

>115

2200

+Actual numbers were not rclcascd but an 8 day six city tour was originally planned. Hearing days were 'doubled' and 'additional
locamions included' according to the Minister's final rrpon

Following her tour, she released a report entitled Buildina on a Strone Foundation for the
2 1* Centuw. The report identified 10 directions for reform. One addressed formal

immigration objectives, another partnerships between stakeholder groups, government
and private sector. Family reunification was another focus, two items addressed

economic concerns and one refigee protection. The remaining three related to status,
security and enforcement issues. Based on amount of content, family reunification,
economics, rehgees and security issues were the dominant themes.
Which groups most influenced the report? The Canadian Bar Association and the
Canadian Council of Churches seem to have been successfd in pushing an individual
rights agenda as reflected in emphasis on status and refigee procedures. The business
community was notable in its absence, but just as Andras formally incorporated the
provincial participation into the Act, Robillard's emphasis on partnerships may enshrine
more formal comultation with the private sector in years to come. The report is
punctuated with quotes fiom over 40 participants, but appears to have only one author:
67 Statistics for the 1975 tour are fiom Hawkins, Freda. 1989. Critical Years in Immimtion: Canada and
Australia Com~ared.McGill-Queen's University Press. pp. 57-58. Statistics h m the 1998 tour are fiom
Citizenship and Immigration Canada. 1998. build in^ on a Strong Foundation for the 2 l* Centurv: New
Directions for I m m i d o n and Refirgee Policv and Legislation. p.6.

Robillard. A few of the earlier rrcomrnendations are abandoned (language requirements)
but economic, refbgee and security issues, the latter of particular concern to Robillard,

remained central?

During the same 1998-1999 period, a remarkable new level of Provincial engagement in
immigration was taking place. Back in 1994, the federal government conducted a review
of its role in immigration, concluding that it should not always be involved in all aspects
of immigration and began a round of consultations with the provinces and various
stakeholders regarding devolution, resulting in several provincial agreements.69 Just a
few years later in 1998, several provinces began to assume the role that the Constitution
had provided for 130 years earlier. Robillard successfiiIly negotiated deals with several

provincial governments, devolving responsibility (funding) for settlement services and
establishing the Provincial Nominee class of migrant?'

These agreements fulfilled

Andras' goal of meaningfblly engaging the provinces in immigration. More details and
some analysis of the implications these agreements have for sustainability are provided in
the third chapter.
1999 conclusions

The 1999 process is unique in the greater role afforded the provinces, in the emphasis on
rehgee issues and on the complete absence of population policy issues. But like the 1978
process, Nation-Building Statism, and Client Politics played dominant roles, while key
actors and the process of Social Learning played a lesser role. If the 1976 process was
elite driven, the 1996-2000 process has been even more so. While many more interest
groups and immigrant sewing organizations existed in 1998, many on account of the
1976 Act, the new Act has, thus far, been largely defined by Lucienne Robillard (Elinor

Caplin has now replaced Robillard), Robert Tempe who chaired the review committee,
and an assortment of ethnic and immigrant sewing groups with a narrow agenda. The

From a personal conversation with a prominent immigration lawyer in Calgary December 1999.
Casey Vander Ploeg. 2000. p 2
'O A nominee class immigrant is one who was pre-screened by provincial authorities and recommended
(requested) to the federal government for admission. Unless found to be a security risk, these migrants are
then admitted.
69

language controversy distracted fbm a more substantive debate, though the review
process and Robillard's tour only engaged select groups, not the general public,
precluding the possibility of a national, public dialogue on immigration and demography.

If population concerns were displaced, it was economic issues which filled the void,
especially in the form of provincial participatioa Enhancing provincial economies

through immigration is likely to become as central an issue outside Quebec as ensuring
demographic stability is inside Quebec. The number of objectives for immigration policy

in general appears to be being reduced by Robillard (See Appendix C). Private groups
and individuals have continued to advocate for f d y reunification and a more open

policy, with considerable success. The Legislative Review Advisory Committee, much
like its 1973 counterpart defined the boundaries of debate.
Can Peter Hall's theory of Social Learning add to the analysis of the current changes?

The explosion of provincial participation could represent a second order policy change:
the national goals remain, but new agents and instnunents (provincial settlement policies,

and criteria for selection under the nominee class) of policy have come into being.
Consistent with Hall's theory, no public pressure for control of immigration was
observed in those provinces which embraced new immigration authority - it was an elite
process, driven by experts and the state enjoyed a high degree of autonomy. But
provincial engagement is more an institutional change than a policy change. Further,the
proposed changes to the Immigration Act do not equate easily with first, second or third
order changes, but instead appear to be merely refinements to existing policy and
institutions. The lack of impetus and substance to the current round of changes may

partially explain why the process has bogged down and why the future of the proposed
changes remains in question.
How provincial engagement will shape national immigration policy remains to be seen.
Perhaps, using Banting's theory, new models, and goals will emerge at a provincial
action point, which will in turn shape federal policy. The next ten years of Canadian
immigration policy should prove interesting. Banting's theory suggests two divergent

possibilities. Provincial innovation might help structure a coherent national program, or
perhaps more likely, joint decision making will neutralize the federal role in immigration.
The result could be ten incongruent immigration policies fostering regional, as opposed
to national, identities.
Conclusion

Fritz Scharpf may believe in the primacy of human actors in politics, but he is acutely
aware of the complexities of human nature and the environment in which policy is
formed:

Human knowledge is limited and human rationality is bounded.. .hence
much human action is based not on the immediate cognition of real world
data and causal laws, but on culturally shaped and socially constructed
beliefs about the real world."
Given the limited knowledge and bounded rationality of this author, the limits to the
analysis of over 400 years of Canadian immigration policy are substantial. Even with
their combined wisdom, Freeman, Hall,Banting and Hardcastle et. al. cannot hope to
claim a definitive causal explanation of policy change. Doubtless, other theories can
offer competing accounts or dispute those presented here. The analysis requires further
development, as additional study may reveal new actors, institutions and modes of
interaction critical to the process, especially for the two more recent periods of change.
Nonetheless, the theories provide insighthl perspectives on the complex world of
immigration policy development and change.
Client politics, Statecraft (including Nation-building Statism), Social Learning and key
actors have emerged fiom my analysis as the defining forces of Canadian immigration.
The fourth chapter will discuss how these forces provide both barriers and opportunities
for the development of a sustainable immigration policy. The next chapter explores key

CIC policy documents in search of sustainability.
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CHAPTER 3 Searching for Sustainability
The background provided in Chapter Two illustrated many of the forces, both historical

and modem, shaping Canadian immigration policy and helped to explain both continuity
and change in policy via the policy tools outliwd in Chapter One. The current chapter
has two objectives. First, it will assess Citizenship and Immigration Canada's Sustainable

Development Strategies, annual plans and performance reports to determine whether or
not the a q ~ ~oft sustainable
s
development identified in Chapter One are present.
Second, it will assess the recent and dramatic devolution of immigration policy to the
provincial level to determine how the provincial agreements will assist or hinder the
creation of a sustainable policy. It is revealed that current policy documents contain
some of the trappings of sustainability, but little substance, and that even CICYs
Sustainable Development Strategies lack most of the components necessary for true

sustainability. The effect of the provincial agreements on the prospects for sustainable
immigration policy is uncertain, but the motivation for those provinces signing
agreements would seem to have very little to do with sustainability and more to do with
econornic advantage.
The specific documents I will review are the 1998 and 2001 Sustainable Development
Strategies produced by CIC as required by the Auditor General, the two most recent
immigration plans and annual performance reports produced by the department.
Immigration legislation is also an important indicator of policy, but both the 1976
Immigration Act, and emerging legislation to replace it were examined in the previous

chapter and will not be a focus here.

Sustainable Development Strategy

During the Earth Summit in 1992, the Canadian government agreed to promote
sustainable development in its policies and planning. Chapter 7 of AGENDA 21, the
formal strategy document that emerged from the summit,contains specific
recommendations for participating nations. Among them:
a

Countries should develop systems for the monitoring and evaluation of
progress towards achieving sustainable development by adopting
indicators that measure changes in economic, social and environmenta1
dimensions.
Every country should adopt a national strategy for sustainable
development based on AGENDA 2 1. This strategy should build upon
and harmonize the various economic, social and environmental policies
and plans that are operating in the country.'

In order to help meet this international commitment, the Canadian Government, in
December 1995, amended the Auditor General Act, requiring all federal government
departments to table a Sustainable Development Strategy in parliament within two years,

and an updated strategy every three years thereafter. The amendments are presented in
Appendix A. To assist departments in drafting their SD strategy, Environment Canada

produced a document entitled: A Guide To Green Government. The guide identified key
components of an SD strategy: a departmental profile; an issues scan; stakeholder
consultations; goals; objectives and targets; an action plm; measurement, analysis and
reporting of performance; and a conclusion. The Treasury Board Secretariat also
published guidelines for performance reports, directing departments to report on: key
goals/objectives/long-termtargets; performance indicators; targets for the reporting
period and any corrective action.

In theory, the process embarked upon was a revolution in Canadian public policy. A
radically different b e w o r k was to guide policy development within and between every
major government department, and a new set of indicators, or outcome measures, was to

' Daniel Sitarz Ed. 1994.p.247.

be used to gauge success. But, as reports from the Commission of the Environment and
Sustainable Development w
ill indicate, there has been no revolution.
CIC's first Sustainable Development Strategy (SDS) was drafted under then Minister of

Citizenship and Immigration Lucienne Robillard, in December 1997, and was almost
entirely a failure, typical of the strategies produced in other departments at the time. The
text of that first CIC plan makes for a fascinating study of clashing world views, and
illustrates just how far the government was fiom truly sustainable policy, and therefore I
will e x h e its content in some detail.

3.1 Canada's First Sustahable Development Strategy in Immigration
One of the kdamental problems with the first SDS was that it contained too much DSP
philosophy. Its very authors were either caught between competing value systems or
simply ignorant of the very beliefs and values they were charged to imbue into policy.
The problems with the SDS begin on the first page with the message from Minister,
Lucieme Robillard. While initially acknowledging the importance of integrating
economic, social and environmental considerations in decision making, Robillard's main
emphasis in the foreword was that a well managed immigration program would balance
policies and programs relating to the different classes of immigration; namely family,
independent, business and refugee. Robillard seemed to be of the belief that
sustabbility in immigration policy can be achieved by tweaking admission levels
amongst the existing categories of immigrants, a gross simplification and
misinterpretation of the intent of SD planning.
Section 1.1 of the plan provides a definition of SD that includes principles of intranational, inter-national and inter-generational equity. Incorporating the principle of

equity in any form would be a significant policy shift, but integrating the concept of inter-

national equity into Canadian immigration policy would truly be revolutionary.
Unfortunately the remainder of the document largely ignores the policy implications of
this guiding principle. Perhaps this is because the authors were under the mistaken belief
that "Much of CIC's current business is, in fact, compatible with sustainable

devel~~ment."~
This is a particularly embarrassing statement given that department was
only in the earliest stage of defining sustainable policy and had no possible means to
defend such a statement or to assess its progress. It highlights the codhion within the
department over the content and implications of an SD strategy and the complete lack of
awareness around how revolutionary actual SD policy might be. Finally, the statement
hints at a smug belief within the department that unlike other departments, they had

already achieved sustainability.
The Issue Scan section of the report provides a window into the department's thinking
about the economic, social and environmental implications of Canadian policy. In the
introduction to this section, several important issues relevant to sustainable immigration

are raised:
world population is rising by 100 million per year
the number of international migrants is rising steadily

m

since the mid 198OYs,Canada's population growth has increased steadily and at
1.5% in 1991 was the highest in the industrialized world
foreign born persons now account for 17% of Canada's population vs. 9% in the
U.S., 7% in France, and 4% in the u . K . ~

These numbers beg several questions relevant to sustainable immigration policy: How
does the global population explosion figure into Canadian immigration policy? What
population growth rate, if any, can Canada sustain? Should immigration be leveraged to
meet a growth rate target? How much immigration can Canadian society successfdly
integrate? We are absorbing immigrants at a rate double that of the U.S. and four times
that of the U.K. Is this sustainable? Unfortunately, these questions are never posed, and
much like the definition of SD presented at the start of the plan, have no impact on the
actual SD action plan, which is summarized later in this chapter.

The first section of the issue scan addresses economic aspects of immigration.

Surprisingly, it suggests that immigration's effect on economic growth is only marginally

* Citizenship and Immigration Canada. 1997. Sustainable Develo~mentStrategy. p.3.
Ibid p.6. The issue of social cohesion was revisited in the issue scan portion of the report, but the issue
does not appear as a factor in the action plan.

positive (0.3% gross domestic product per million immigrants). The inability of the
department to vigorously defend immigration on its economic merits is remarkable, given
that CIC has long argued that immigration brings significant economic benefits for
Canada and confirms yet again another aspect of Gary Freeman's theory of Client

Politics:
The most direct barrier to information about immigration is the scarcity and
ambiguity of official data. Governments themsefves often have only the most
speculative information about the immigration intake, legal or illegal, its
composition, or its effkct on society and economy?
Addressing the impact on human capital, the issue scan noted that globalization and
market integration may increase the "brain drain" fiom Canada and that the arrival of
skilled immigrants could help alleviate this problem. This proposal is contrary to the
concept of inter-national equity found just a few pages before. Most source countries for

Canadian immigration do not receive immigrants themselves and thus could never recoup
their human capital the way that Canada could. These countries would thus suffer a net
brain drain as a result of migration to Canada, negatively impacting their social and
economic development, a fact ignored in the issue scan. This is not just an abstract
theory. Over 30 percent of graduates of the Indian Institute of Technology in Bombay
emigrated, as did 45 percent of graduates of the All-India Iostitute of Medical sciences:
yet India is in chronic need of just such professionals, and receives virtually no skilled

immigrants itself. I will explore this problem in more detail in Chapter Four.

The second section of the scan addresses social cohesion, and is clearly the strongest
portion of the primer, recognizing that rapid cultural change has a large impact on
community life. The final,and weakest section of the scan, addresses the environmental
aspects of immigration. Here, a causal chain links immigration with population growth
and population growth with environmental impact. But oddly, it is suggested that the

final link in this chain is equivocal:

4

Gary Freeman. 1995. p.883.

'Thomas Homer Dixon. 2000. Ihe Inaenuitv Gm.Alfred A. Knopf. New York. P.260.

And while there is a link between population and environmental degradation,
there is little agreement on the nature of the link, except perhzps that it is more a
function of socio-political, institutional and economic factors rather than
population growth per seO6

The authors of this section of the report have clearly not done their homework. There is a
rich and burgeoning literature on the concept of ecological footprint. An ecological
footprint measures what we consume of nature. It shows how much productive land and
water we need to produce all the resources we consume and to absorb all the waste and
pollution that results. The theory was developed by Mathis Wackemagel as his doctoral
dissertation at the University of British Columbia, directly linking population and
environmental impact.' Every man women and child in Canada requires a certain amount
of land to support their consumption patterns. While there are currently only 5 acres of
bio-productive space for each person in the world, each Canadian requires 20 acres, one
of the highest figures on the globe8 Further, Canadians emit the seventh highest amount
of C02 per capita, significantly contributing to global warming: therefore, barring a
dramatic technological breakthrough in energy efficiency or waste management, any
increase in the Canadia population will have some negative impact on the local and
global environment. C m & currently adds over 200,000 immigrants per year.
Considered another way, current immigration levels are equivalent to the annual addition
of a city the size of ~askatoon." It is difficult to deny that the arrival of a new Saskatoon
each year would significantly impact the natural environment of Canada, but the issue

scan seems to do just that." Finally, the environmental impact of Canadian immigration
on source countries is not even mentioned, though it is reasonable to assume that the loss
of highly skilled professionals would inhibit development of green technology and
sustainable resource management practices in those countries, and thus negatively impact
their natural environment as well.

CIC. 1997. Sustainable Develo~mentStratew. p.8.

'Redefining Progress. Available Online: http:l/www.rprogre~~.org/programdsustainabi1ity/whoweare/

Redefining Rogress. Available Online: http:/f~.rprogre~~~org/programds~abi1ityIeB
Robert Engleman. 1998. Profiles in Carbon: An UDdatte on Po~ulation.ConsumDtion and Carbon Dioxide
Emissions. Population Action International.
'O According to the 19% Federal Census, the population of Saskatoon was 193,647.

Section 1.4 of the report addresses departmental operations. This section has visually
nothing to do with sustainable immigration policy per se, addressing the impact of
departmental purchasing, vehicles and other internal resource use. It is mentioned here
only because it plays an inordinately large role in the action plan that follows and because
the inclusion of environmental impact from the department's 195 vehicles stands in stark

contrast to the omission of the environmental impact of 200,000 annual immigrants.
Section Two of the report summarizes the results of consultations held to inform
development of the SDS. A notably low 60 individuals participated in the public
consultations. But the term public consultations is misleading, as all the participants were
interest groups such as immigrant serving agencies, environmental groups and provincial

and municipal governments. It appears the general public was not consulted at all,
reflecting the "client politics" style of immigration policy defined by Gary Freeman in
chapter 1.

'

Nonetheless, some interesting issues and questions were raised during the

consultations:
The absence of an integrated vision of SD for the federal government as a whole
was seen as a barrier.
How can CIC address global dimensions of SD?
What should Canada's maximum population be?
There is a need for immigration policy to take into account both national and
global dimensions of SD - environment and degradation can cause people to
move, and mass movements of people can influence the environment.
SD calls for a change in the culture of decision making.
Concern over the federal government's capacity to exercise control over program
outcomes in light of the devolution of CIC programs to the provinces.

Thus,the scan begins and ends with interesting and important issues and questions for the
policy makers to have considered; unfortunately, they are not reflected in the action plan,
which I will now turn to.

" The net increase is less because of emigration born Canada, and within 10 years Canada will experience
natural decline as deaths overtake births.
This process violates a p ~ c i p l of
e sustainable development it&eIf - citizen engagement. See Table 1.0 in

''

chapter 1.

The Action Plan
The third section of the SDS contains the heart of the strategy, defining priorities, actions
to be taken, targets and performance indicators for the department. The plan begins with
a caveat wherein the authors claim that the department lacks control over many 'wlicy
levers" related to SD and that the plan focuses on three levers the department does
control: ''idonnation to support policy design, selection and education."13 At first glance
this would appear to an attempt by the department to head off, or circumvent, criticism of

their plan right from the beginning by defining narrow boundaries of responsibility. How
accurate is their self-assessment? Is the departmental authority limited to these three
aspects of policy? There is reason to believe the department's authority is limited. In
Govemina fiom the Centre (1999), Donald Savoie argued that federal authority is
overwhelmingly concentrated in the Prime Minister's Office, the Privy Council Office,
and a very few other central agencies:
All in all, it is not too much of an exaggeration to suggest that, as far as central
agencies are concerned, line departments are at their best when they are at rest.
But the moment they want to introduce change.. . then we are looking at a very
different picture.. .the centre can always find a reason to intervene should a
department decide to introduce change. l4

But at the same time, Savoie noted that Lucienne Robillard was an ineffective minister,

which codd also explain the weak document:
But for every Marc Lalonde, Don Mazankowski, and Paul Martin, there are
other ministers who leave little or no trace of their accomplishments during their
stay in government. Think for example of ....Lucieme Robillard.. .1s
Regardless, the depth and breadth of the plan was limited fiom the beginning.
Remarkably, the strategy was largely composed of content that had almost nothing to do
with immigration policy - see Figure 3.0 for a definition of what immigration policy does
pertain to. For example, a 1 I 1 three and one half pages of the nine page plan dealt with

the department's Environmental Management System (EMS).The EMS sets guidelines
and standardsfor departmental procurement, facilities and fleet management, energy
If

Citizenship and Immigration Canada 1997. Sustainable Develoment Strategy. p.13.

'*Donald Savoie. The Concentrationof Power in Canadian Politics: Governing fiom the Centre. p. 274.

efficiency and water conservation. This strategy includes
details as specific as the use of double-sided
photocopying.'6 While I do not wish to belittle the
importance of SD practices in government operations,
operational policy is quite distinct from immigration
policy proper. Unfortunately, these issues are blurred in

the report.
Perhaps the inclusion of operational content simply
reflects the fact that these areas are directly under the
control of the department and were amenable to short-term
change and that real policy decisions were being made
elsewhere. In short, the content of the report may simply
confirm limits in departmental authority; and that even the
Minister herself plays a custodial role.

Figure 3.0
Wkat is immigration policy?
mile no stanctard &fln&n exhtv, at
a minintum immigratibnpol@ should
address the/&owing quatiom:

I) Whatpn'nc&des and valuesprovide
direction to regulufiinof the borders
Gfreedomof mbil@, hmmnirarian
concern vs. realism)?

2) Mat purpose &es hmi&atrbn
serve (hation QuiidVttg,economic
growth, demography etc)
3) How many immigrants are required
to achieve the purpose (revels
planning) ?
4) On what criteria b a d d s i o n
granted (classes and point system) ?
5) From where are imdigran&sought
(source counhries, offwe sifes)?

The more substantive part of the action plan elaborates on
the department's five strategic piorities:

'

6) mu!does it mean to be a citizen
(-us
within Canadn)?

Derive maximum economic and social benefit for Canada fiom the global
movement of people and protect refugees and persons in need of humanitarian
assistance.
Define membership in Canadian society and enhance the role of Canadian
citizenship, and support the adaptation, settlement and integration of newcomers.
Preserve the integrity of Canada's citizenship, immigration and refugee programs,
and protect health, safety, security and well being of Canadian society.
Promote organizational effectiveness and support the department in adapting to its
changing environment through the management of resources, idomation and
partnerships.
Develop an Environmental Management System. (operations only)

l6
I'

Ibid. p.243.
Citizenship and Immigration Canada. 1997. Sustainable Develo~mentStratem. p. 14.
Ibid. pp. 17-2 1 .

All of the strategic priorities existed prior to drafting the plan save the Environmental

Management System. The format was generally consistent with the Treasury Board
guidelines and included strategic priorities (listed above) actions to be taken, targets and
performance indicators, but the five strategic priorities are simply a reiteration of
standing policy, rather than a plan to implement sustainable development. In other words,

the department is suggesting, as they did earlier in the report, that their current operations

are sustainable.
The Commissioner's Assessment
Appointed by the Auditor General, the Commissioner of the Environment and
Sustainable Development (CESD)assists parliamentarians "in their oversight of the
federal government's efforts to protect the environment and foster sustainable
development, by providing them with objective, independent analysis and
re~ommendations."~~
After all departments had submitted their SD strategies, and before they had reported on
their progress, then-Commissioner Brian Emmett, produced aa interim report l9 that
assessed the content of the strategies. Although this report included a detailed checklist
of criteria, there were two major gaps: the list did not assess whether the strategies
embodied the principles of SD or whether the content of the plans captured the critical
policy h c t i o n s of the department. Nonetheless the report arrived at two important
conclusions:
1) Almost all departments failed to establish the clear and measurable targets
that are key to the success or failure of the SD strategy process.

2) Many strategies appear to represent less a commitment to change in order to
promote SD than a restatement of the status quo. These statements tend to focus
more on past accomplishments than f W e directions. Less than one half specify
policy, program, legislative, regulatory or operational changes that would be
made to implement the strategy.20
-

--

From the Office ofthe Auditor General's website: http://www.oagbvg.gc.ca/domino/cesd~cedd.nsf;lhtmL'99manddeehtml
l9 CESD.May1998. Greening the Government of Canada - Strategies for Sustainable Development.
20 Ibid. p.6.
IS

One year later, in his report on the progress being made implementing the strategies, the

Commissioner posed two questions:
1) Are departments doing what they said they would do in their strategies?
2) Have departments established the capacity to reliably implement their strategies?2'
Emmett identified a number of problems departments were experiencing in implementing

the plaos, offering a frank and critical assessment of first year progress. Six of the
departmental reports, including immigration, were examined in greater detail. And
although his review did not link specific conclusions or criticisms with specific
departments, the two main conclusions (which answer the two questions) capture
essential problems with the CIC plan:
For most departments, current reporting practices need improvement. The links
between the large number of activities that departments reported and the
department's SD objectives are too abstract to provide insights about whether
the strategies are on track."
And

Departments have not yet adopted a systematic approach to identifying their
priorities, defining management expectations, assigning accountability for
results, identifying related training needs at lower levels in the organization, and
performing the self assessments that would facilitate steady improvement.

Conclusions about the first plan
I personally doubt whether the authors24of CIC's SDS understood the enormity of the

task they were facing in drafting such a policy for the department. The macro and micro
forces identified in the first two chapters that shape Canadian immigration policy:
Statecraft, Client Politics, key actors, Social Learning, institutional design and the
vagaries of the Garbage Can present an enormous barrier to any initiative for change.

*'CESD. 1999, May. Im~lementingSustainable Develo~mentStrategies Laving the Groundwork for
Prortress. Remrt of the Commissioner of the Environment and Sustainable Develo~ment.p.2.
Ibid. p.4
23 Ibid. p. 10.

Add the bureaucratic and historical momentum of existing policy, and a poorly defined

and often misunderstood definition of sustainable development, and it is clear there was
virtually no hope the first SDS strategy could have succeeded. It was simply the first

round of a much larger struggle between competing world views. The SDS was to
embody ideas and values associated with what, in chapter one, Milbrath called the New
Environmental Paradigm. But the Dominant Social Paradigm was not going to be easily
overcome.

The CESD's conclusion about the Grst year of implementation was essentially: No
conclusion. Despite all the guidance and supporting documents provided to departments

in the planning phase, the SDS's were so badly crafted that it was impossible to assess if
progress was being made, and the management of the plans so poor, that getting them
back on track was going to be very difficult. These operational problems were likely
anticipated given the two glaring problems identified earlier in the design of the plans
themselves. In having to make recommendations to put the departments back on track,
Emmett faced a Herculian labour even more daunting than that given to the authors of
CICYsplan. To borrow a term from March, Cohen and Olsen, he was struggling to bring
order to an organized anarchy.
Emmett identified important shortcomings in the plans, but his critique did not go far
enough. There is an implied assumption in his report that the plans were consistent with

SD theory and philosophy and that the content of the plans captured the core policy
issues of the department. His assumption may have been true for some of the other
departmental plans, but this was not the case at CIC. Therefore, as negative as his report

was, some major weaknesses never came to light. It is possible that Emmett and his staff
were aware of these additional "contenty'problems, but focused their analysis and
recommendations on bcprocess"problems they felt would best move the departmental
strategies forward. Nonetheless, to close the remaining gap, I applied the criteria
developed in Chapter One to the 1997 Strategy. The first SDS was consistent with only 6
of the 27 criteria or 2296, although this is probably generous given that the plan did not
24
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address the critical elements of immigration policy I defined on p.59. See Table 3.0 at the
end of this chapter for a summary of how the SDS met or failed to meet the criteria
The Codssioner's Second Assessment

By the time of the second Commissioner's report on SDS progress in May 2000, Richard
Smith had succeeded Brian Emmett in the top post. But a change at the top did not

change the assessment of how the departments were doing. The basic conclusion of the
second report was unchanged: No conclusion. Departments were still not providing
adequate information for a real assessment to be made. Management practices were
marginally improving as more of the environmental management standards of IS0
1 4 0 0 1 were
~
being incorporated, as recommended in the Commissioner's first report and

more commitments laid out in the strategies werc being met (20% vs. 11% in 1999).
Smith set out to answer the same two questions that his predecessor had done a year

before: are federal departments doing what they said they would do and have departments
established the capacity to implement their strategies? His assessment was as critical and
process oriented as Etnmett's:
Since only half of the departments included targets in their progress reports and
only about half the performance targets are clear and measurable, there is little
objective basis for judging progress.26
Departments have not yet adopted a systematic approach to identifj4ng their
priorities, defining management expectations, assigning accountability for
results at lower levels of the organization, identifying related training needs, or
performing the self-assessment that would facilitate steady improvement.27
But, expectations in year two should not have been higher. Departments were largely
working under the same deeply flawed plans as they had been in 1998. Indicative of the
Garbage Can Model, the problem was one of timing. While the Commissioner reports
zs IS0 standards were mentioned in Chapter 1. Departments were not directed to filly implement the IS0

14001 management regime,but the standards were recommended as a "widely accepted benchmark of
good management practices and due diligence.. .consistent with the Treasury Board Secretariat's principles
of good management for planning, reporting and accountability structure." CESD.2000. hvlementinq
Sustainable Develo~mentStrategies: Year Two. p.3.
Ibid. p.6.
" Ibid. p. 10.

"

annually, the SDSYswere to be revised every three years. Officials at CIC could have
amended their plan early based on the Commissioner's first report, but I found no
evidence of a revised strategy. Given the depth and breadth of the problems with the first
reports, a careful reconsideration was in order, a process that might well have taken a
department more than a year.

3.2 The Second Generation Strategy
In anticipation of the second rouml of sustainable development strategy writing, the
Leaders Forum on Sustainable Development was convened by the National Roundtable
on the Environment and the Economy in April 2000 to discuss the federal approach to SD
and the revising of the SD strategies. Additionally, the CESD produced Movine Uo the
Learning C w e : The Second Generation of Sustainable Develovment Stratenies, as yet
another tool (in addition to the Guide to Green Government) for departments to use in
drafting their strategies. This guide provided some additional critique of the original

plans, but mostly advice. Despite the Leaders Forumythe new guide and the experience
gained through the first SDS, the second CIC SDS was only marginally more successful
than the first and in this, it was typical of other departments.
With Elinor Caplan now at the helm, dramatic changes were made in CIC's sustainable
development strategy, but true sustainable policy would remain illusive. I will not review
the plan in the same detail as the first, but instead highlight the differences and the

enduring problems.
The first sign that the 2001 plan was going to significantly depart fiom the original plan
is found in the Message From The Minister. Where Robillard simply restated the

importance of effectively managing the different classes of immigrants, Caplan identified

four completely new objectives for the strategy:
m

minimize the negative environmental impacts of departmental operations
promote greater awareness of sustahable development principles and objectives
among departmental staff, clients, partners and stakeholders;

better integrate environmental considerations into departmental policy
development and the decision-making process
promote accountability and ensure compliance.

The new objectives are both encouraging and problematic. They indicate that the authors
have acted on the Commissioner's recommendations and not simply restated the status
quo. Further, the new objectives speak to policy changes the department will make in its
efforts to implement the SDS,another positive development. Finally, the third objective
nicely embodies SD ideals. But once again the critical or ''core" policy dimensions of
immigration policy (definined in Figure 3.0) are not to be found. And, while the third
point nicely addresses environmental issues, where have the social and economic

considerations gone? These omissions are actually a setback fiom the 1997 SDS which
had mentioned integrating economic, social and environmental considerations in

departmental evaluation hmeworks.
Other probIems with the new plan include a stated concern over declining fertility rates in
Canada2', without reference to any national demographic goals, and a blind devotion to
the benefits of economic growth, with no recognition of limits:
The challenge for decision makers is to ...ensure that Canada continues to
maximize the benefits and minimize the costs [of international migration]
Indeed this is the very challenge of sustainable development.29
Indeed this in NOT the very challenge of sustainable development, but instead is a
reflection of DSP thinking that permeated the first report and lingers on in the second.
Sustainable development is more about optimizing than maximizing and more generally
it is not a bottom line calculation summing negatives and positives complete with a neat
conclusion. SD, contrary to some of the models presented in Chapter 1, is about living
with complexity, precaution, and recognizing that many factors cannot be quantified at
all. Despite this misinterpretation and some of the other limits mentioned, there are some

positive features in the plan, to which I now tum.

29

CIC 200 1. Sustainable Development Strategy 2001-2003.p.5.
%id. p.6

In assessing the department's progress, the report was refieshingly fkmk and reflective.
There was an implicit admission that the previous strategy was simply a restatement of
the status quo and that there was no significant progress in integrating environmental
considerations into policy development and decision-making processes. Finally it was
acknowledged that there was inadequate monitoring of progress because of a lack of clear
performance indicators. More importantly, under the "Lessons Learned" subheading in
the report there was a hint that the department is aware that their strategy does not
incorporate core aspects of policy:

The department needs to improve its understanding of how SD can be factored
into decision-making processes as well as the linkages between sustainability
and CIC policies and programs. To that end CIC has designed plans to build our
performance measurement capacity and enhance our knowledge base. To M y
understand the impact of our actions on sustainability, the department will need
to improve its data systems, evaluation programs and research capacity.30
If the advice in this particular paragraph were Mly implemented, the department would
take large steps toward a truly sustainable plan. Earlier, I noted that the first SDS only
met 22% (6127) of SD policy criteria (see Table 3.0). The improvements envisioned in
this one paragraph alone could bring this figure to at least 37% (10/27) as they would
W

l aspects #18,22 & 24 and perhaps many more depending on how successful the

changes were. It should be noted that even though these intentions were woven into the
second plan, the criteria remain d f i l l e d because my assessment is not based on the
strategy's potential, but whether it currenrly meets criteria of SD policy. For example,

until new and improved data collection systems are actually in place or in the process of
being implemented (i.e., data reporting on the ecological footprint of new immigrants or
how urban centers are adapting to the stress of cultural change) the criteria would not be
met.

In general, the second SDS is more mature than the first, containing frequent references
to horizontal decision making processes, the complex interaction of migration and
environment and the inherent difficulty of measuring social and economic sustainability.

30

Ibid. p.8.

One particular observation fiom the c o ~ t a t i o n held
s to inform the drafting of the

second report is exceptional:
CIC needs to strike a balance between attracting and retaining foreign students,
and not compromising the sustainable development efforts of other nations by
encouraging the students to remain in ~mada?'
This is the first time that the concept of equity has been operationalized in any of the

reports and strategies. More remarkably, the kind of equity considered is inter-national
equity, a far more exotic and potentially contentious variety than intra-national equity.
But this insight was an orphan of the consultation process and did not appear in the action
plan.

The most dramatic change in the new SDS was, by far, the action plan itself. As
mentioned earlier, Caplan introduced four new objectives, but what was not immediately
obvious was that these four objectives were to define the entire action plan. The previous
action plan, having been developed over a two year period, and involving consultations in

three different cities and a substantial human resource effort on the part of department,

-

had been scrapped in its entirety a quiet indictment of Robillard and her staffs previous

effort, confirming total failure of the first iteration. While the new action plan suffered
£kom limitations of the new objectives @.65), it contained one bright spot. In Section 111

on integrating environmental considerations in policy development the following
performance indicator was suggested:

Ensure that sustainable development considerations are taken into account in
levels plannin consultations with provincial and territorial governments and
stakeholders.S f
This was the first appearance of a core component of immigration policy in either the

1997 or 200 1 SDS. If acted on, this would mean that the number of immigrants (levels
planning) admitted to Canada might be revised based on formal consideration of
sustainability. Such a calculation has never been made in the history of Canadian
immigration. This performance indicator appeared under the heading of an

environmental "Action to be Takeny', implying that the SD calculation in question might
be based on bio-physical considerations, which again would be a first.

Conclusions on the Second Plan
AIthough an improvement over the previous plan, CIC's strategy for 2001-2003 is largely
a disappointment. The new action plan is completely merent fiom the firsf but still
does not incorporate many of the SD criteria, having only improved in two areas over the

first plan, and slipping in another. It does incorporate one core aspect of immigration
policy, namely levels p l a ~ i n gbut
, only in the context of the environmental dimensions
of policy, and my interpretation of the clause may not be congruent with the
department's. Outside of the action plan, there were some encouraging signs that equity
might be formally considered and that a more horizontal and integrated policy
development process is desired but these elements did not materialize in the action plan
itself, the heart of the SDS. The content of both the first and second plans reflect
processes consistent with New Institutionalism in general and organized anarchies of the
Garbage Can Model in particular. Recall that New Institutionalism dismisses the idea of
simple causal explanations linking actor preference, institutional process and societal
outcomes, and holds that those outcomes are not always the product of choice, efficiency,
consistency or rationality, but d e a d are often inconsistent and unpredictable. This
would seem to be the case here, where the two SDS plans emerged from a very complex
policy environment. There were inconsistent and ill-defined preferences (no consensus on

a definition of SD and competing value systems), internal processes not understood by its
own members (no established processes to create SD policy ) and fluid participation over

time (different Ministers and staff oversaw each plan). In short, the drafting of the plans
was a complex process, only part of which was a rational and efficient effort to draft
policy based on principles of sustainable development. Given the lack of SD content in
the strategy, it would seem that many of the decisions, to use the language of the GCM,
were made by oversight; that is without attention to existing problems. A third progress
report is due in November 200 1.

3 3 The 2000 plan and 1999 performance report

Each year, CIC produces an annual plan that sets targets for the number of immigrants
and refugees for the coming year. The department also produces an annual performance
report; a self assessment of department operations and finances. I will assess the content
of the 1999 performance report and the 2000 annual plan together for their SD content,
because they are produced within a month of one another, providing a snapshot of both
the department present and a vision of the department kture.

The 2000 annual report entitled Canada The Place To Be is a brief 17 page document
that, despite the existence of a standing S D S plan within the department for nearly two

contains no mention of SD or the S D strategies. In the foreword that opens the
report, Elinor Capli.alludes to a nebulous sort of rationale for current policy:

The decision to maintain the existing planning range reaffirms our belief in the
important role immigration continues to play in the development of our
country.. . I remain committed to the 1993 Liberal Red Book taget of
immigration levels of approximately one percent of our population each year,
over the long term?
But this simply begs the queston: why is the government advancing an aggressive 1%
immigration policy? Recall from the review of immigration theory in Chapter One
(Veugelers & Klassen, 1994), (Veugelers, 1999) that there was been a recent break in the
unemployment-immigration linkage and that beginning sometime around 1989 Canada
embarked on a long term immigration expansion." Veuglers and Klassen and others
(Foot, 1994), (Simmons, 1994) have offered a number of theories explaining this
phenomenon, but neither the Mulroney govemment nor its Chretien successor have
provided an explanation.

The report does make reference to one likely source of the change, demographic concern:
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The first SDS was published in December 1997. The annual plan in November 1999.

" CIC 1999. Canada The Place To Be.Annual I m i m t i o n Plan for the Year 2000. p.2
" It

is high in both gross numbers and relative to the total population.

The decline in the rate of natural population growth means Canada needs
immigrants if it wants to continue to develop and grow in the f i ~ t u r e . ~ ~

But there is no formal linkage of demographic theory with immigration rates. In other
words, there is no evidence that the annual immigration targets were set on the basis of

the nation's f m t y rate, death rate, birth rate or other vital demographic statistic."

I will

explore the demographic question more W y in the fourth chapter, where I discuss the
elements of a sustainable immigration policy.

The report establishes a target of 200,000 - 225,000 immigrants for the year 2000, of
which approximately 60,000 are family class, 120,000 economic class, and 25,000
anticipated refugees. No rationale for any figure is provided other than the broad
statement that "Immigrants are a vital source of human capital that continues to expand
our economy.. . .";a decidedly DSP value statement."

The report also mentions

temporary foreign workers, visitor visas, and foreign students, but includes no statistics.
The 2000 annual plan looks upon foreign students as a source of bright immigrants,
whereas the second SDS recognized the needs of the source countries to retain their
educated youth, very contrary perspectives. It is important to stress that idea of
considering the interests of the source country is not simply altruistic. In a globalized
world, underdevelopment and/or economic and political instability in one state will

impact others. Given Canada's export-oriented economy, economic stability in our
trading partners is in our interest.

The performaace report is a much longer document, but only a portion of it contains SD
relevant assessment. There is a short section on the continued implementation of the 1997
SDS, but it adds little to the earlier analysis, and outside of this section SD is not

mentioned again. The SDS is summarized in section "4b" of the report, a noteworthy
indication of its overall priority. The performance report does examine the legislative
review, described in detail in the second chapter, and how it will improve service
36
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delivery, but none of the improvements correspond with SD criteria. One sub-section of
the report entitled Strengthening Research, Policy and Program Development refers to a
variety of ongoing research projects including development of new evaluation
frameworks, analysis of federal-provincial relations in immigration and studies of

immigration and urban centers through the Metropolis Project. Research into new
evaluation frameworks could eahance the SD aspects of the program, as could the
Immigration Database established in 1997. The database tracks economic performance of
new immigrants after their arrival in Canada via income tax filings. This would be one
mechanism to assess the impact of immigrants on the Canadian economy over time,
exactly the kind of instrument required to draft SD policy.

The performance report also recognizes the recent flurry of federal-provincial
agreements, which are significantly changing the immigration policy landscape in
Canada. I will review these agreements in detail later in the chapter. Finally, the report
examines settlement issues. Settlement services are those provided to new immigrants to
assist their integration into the C d a n community and include first language training

and a variety of counseling and referral services. Close to $300 million is allocated to
these services annually. The quality of these services would directly influence the
absorbative capacity of Canada. The better the services are the more immigrants Canada

can successfully integrate and therefore, are an important factor in any calculation of a
sustainable immigration level. The report notes that 80% of federal settlement b d s are

used for language training. Considering the variety of challenges facing newcomers upon
arrival, it is obvious that a lot of barriers to integration, including racism and
discrimination are not being addressed, which may limit the number of newcomers that
can be integrated smoothly.
3.4 The 2001 Annual Plan and 2000 Performance Report

The 2001 plan was unique in being the first rnulti-year effort produced by the department,
containing projections for both 2001 and 2002. A vague explanation for the new
approach was offered:

The new Multi-year Planning Process will enable us to signal a direction for the
immigration program, while offering us the flexibility to respond to global and
domestic trends and challenges. It recognizes that although we cannot always
control the external environment in which the program operates, we can monitor
what is happening and respond accordingly. It will permit us to observe results
over time and adjust as necessary. it will enable us to recognize that results
generated by changes in immigration policy and programs take time to
manifest."
The regular annual plans could meet all the criteria listed here, thus the benefits of the
new approach are unclear. And arguably, the development of a multi-year plan creates a
path dependency that might actually inhibit the ability of the department to quickly
respond to global and domestic trends. But more generally, in the absence of long term
demographic, social or economic objectives guiding policy development, the
development of multi-year immigration targets makes little sense. In short, long term
planning must be based on long term objectives, but the latter do not exist at CIC.
The introduction of multiyear planning did provide an excellent opportunity to
incorporate SD philosophy, which emphasizes the long term. This opportunity was
squandered, as once again not even the word sustainable can be found within the confines
of the report, much less an emphasis on the philosophy of SD. This is astonishing
considering the annual report was published in the very same month as the department's
second SDS. Did the staff for each project simply pass one another in the hallways? The
report makes the traditional argument that Canadians benefit ccenormously"from
immigration and that it enriches the nation economically, socially and helps Canada to
meet its international humanitarian obligations, but the rhetoric rings hollow and the
mission remains the same as it did it was in 1997:
Derive Maximum benefit from the global movement of people
Protect refigees at home and abroad
Defining membership in Canadian society
Managing access to Canada

j9 CIC. 2001, February. Plannine Now for Canada's Future: Introducina a Multi-Year Plannine; Process and
the hmimation Plan for 2001-2002. p.4.

The report elaborates on trends and challenges faced by the department, domestically and
intematiody. This is something not seen in previous reports, and an encouraging sign
of SD philosophy. It is even explicitly stated that these trends impact on the program."
Yet despite the noted international tumult,rapid globalizaton and a variety of shifting
demographic and economic challenges domestically, the projected number of immigrant
arrivals for 2001 is identical to 2000 and the numbers for 2002 are only slightly higher.

How exactly were all the trends and challenges factored in, when the projections are
static? It's obvious that they were not. In short, the 2001 report feigns change but delivers
continuity. Most likely, the department does not have the capacity; the modem data and
information systems (an SD policy criteria) to properly assess the impact of such trends.
2000 Performance Report

Like its 1999 predessor, the 2000 report contains a small subsection relating to the SDS,
though it no longer warrants a place in the table of contents. This section made reference
to the multi-year planning process (MYPP)stating "Sustainable Development would
form an integral part of MYPP consultations.'*' But as I noted earlier not even the word
sustainability appeared in the annual plan in which the W

P was rolled out! On a more

positive note, the SDS section included this interesting development:
CTC completed six evaluation frameworks in the past fiscal year that assess the
economic, social and cultural impact of CIC's programs and by the end of the
next fiscal year, will have completed an additional four. Such h e w o r k s are
intended to increase staff awareness of sustainable development issued2
The development of new SD evaluative h e w o r k s could be a very positive
development within the department, especially if such hmeworks were to be applied to
core aspects of policy including levels planning. It remains to be seen whether the new
h e w o r k s relate more to operations than core policy and what impact they may have.
The substance of the report reads very similar to the 1999 submission. The mission and

objectives remain the same, the ongoing (but still not complete) legislative change is
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heralded as a step forward, and it is suggested that policy development is being improved

through research, horizontal integration with other department and greater provincial
engagement.
Annual Plans & Performance Reports Conclusion

The question arising fkom reviewing the annual plans and performance reports is why
there is such incongruence between the SDS's and the other documents? A definitive

answer is beyond this thesis, but I would speculate that with the department's resources
stretched,43the SDS's have been drafted in a perfhctory fashion. The department had to
produce them to meet the requirements of the Auditor General and CESD,and so it did.

But the department didn't have to live by them; there was no incentive to adopt the
philosophy, and perhaps many disincentives for charting a new and bold course that SD
would entail, such as conflict with the central agencies (Privy Council Office and the

Prime Ministers Office) and the necessity for holding public consultation around such
changes. The annual and performance reports reflect the true state of the department, and
in this context sustainable development has been subsumed as a discreet task to be

accomplished within the existing policy fnunework. It is not a guiding philosophy for the

department. The best indicator of its relevance is the lowly place it was reported on in the
1999 performance report: Section 4, sub-section b.
3.5 The Provincial Agreements

Finally, I turn to look at the recent engagement of provincial governments in Canadian

immigration policy and its implication for sustainability. Section 95 of the constitution
defines immigration as a domain of joint decision making, although federal Acts are
given primacy and Section 108 of the 1976 Immigration Act allows the federal
government to negotiate agreements with the provinces. Historically the provinces,

-

outside of Quebec, have not exercised their authority in the field of immigration until
recently.

bid. p.2.
The 2001 report refers to the department's infrastructure being strained, and the department's budget was
significantlyreduced in the mid 1990's.
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In 1978, Quebec signed the Cullen-Couture agreement with the federal government,
giving the province an expanded role in selecting immigrants. In 1991, the more
comprehensive Canada-Quebec Accord was signed giving Quebec M e r powers over
selection and complete control of its settlement programs. As a result of the agreement,
Quebec actually maintains its own network of immigration offices abroad. The other nine
provinces continued to defer to the federal government. As noted in Chapter Two,Robert
Anmes had attempted to engage the provinces during the drafting of the current
immigration act in the mid 19701s,but found no interest outside of Quebec and Alberta,
and no new agreement was struck with Alberta.

In 1994, after reviewing its role in immigration, the federal government concluded that it
may not always be appropriate for it to be involved in all aspects of the immigration

process." A new round of intergovernmental negations began under the direction of
Lucieme Robillard and as of March 2000, six provinces had signed agreements: British
Columbia, Saskatchewan, Manitoba, Quebec, New Brunswick and Newfoundand, and
negotiations were underway with the Yukon at the time of writing. Each agreement is
unique, but there are commonalities. Formal consultation and cooperation between the
province and the federal government is entrenched in every agreement, as is the creation
of standing committees. Each agreement also clarified roles, responsibilities, and areas of
jurisdiction.

The two most significant changes involved the delivery of settlement services and the
creation of the Nominee class of migrant. The BC, Manitoba and Quebec agreements

give those provinces sole responsibility for design and delivery of settlement services.4s
And all five agreements, outside Quebec's, feature a pilot Nominee class program
wherein the province can promote, recruit and select a limited number of immigrants.

The BC agreement for example allows for a yearly maximum of 200 immigrants to be

Casey Vander Plwg. 2000. Canadian Interaovenunental Aereements on Immimtion. Canada West
Foundation. p. 1.
5 i d . p.6.

selected under the nominee class and no more than 1000 over the course of the five year
agreement.&

In theory the changes represent a significant devolution of immigration authority to the
province. But in practice, the number of migrants the provinces are actually selecting is

marginal. For example, in 2000 only 1249 persons out of a total of 196, 871 were
admitted under to Canada under the nominee class, or 0.63%. But the current agreements

sharply limit the number of immigrants the provinces can select, and the figures could
change when the agreements are renewed and as provincial confidence in the
immigration field grows. In short the recent engagement of provinces in immigration is
historically significant, but the number of migrants involved thusfor, is not significant.
How do these developments affect the prospects for a sustainable immigration policy or
perhaps policies? One of the criteria of SD is that it is decentralized, non-hierarchical and
promotes decision making at the lowest suitable level of governance (see criteria 4 in
Table 3.0, p. 78). Is immigration best suited for provincial or federal governance? Even
the founding fathers were unsure as section 95 of the constitution reveals. Provinces are
more aware of their awn labour needs and of the types of immigrants most suitable to the

provincial culture than the federal government. Further, there is no barrier to inhibit a
province from drafting its own sustainable demographic plan using immigration as a
lever to optimize its population, though migrants tend to move inter-provincially after
arrival, making any such planning prone to failure. The federal - provincial agreements

also provide for the sharing of information, data and research between governments,
which could overcome some of the shortcomings that provinces would face in

maintaining an adequate data and information system.
But provinces have far less capacity to regulate borders and consult with foreign
governments than the Federal Government. Further, the Quebec agreement is clearly
motivated by statecraft concerns, and it is unlikely that the Quebec government is going
to place sustainability above cultural and linguistic concems in its policy development.
'6
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And even in the case ofthe other agreements, the intent is to advance the interest of the
particular province. Will the provinces embrace sustainable development? It would seem

highly unlikely, but the fiture impact of the agreements remains uncertain.
Conclusion
The policy documents examined here suggest that a sustainable immigration policy does
not exist, even in theory, in Canada.The creation of the Commissioner of the
Environment and Sustainable Development within the Auditor General's Office in 1995

was an important development for those advocating for sustainability in Canadian public
policy; but Citizenship and Immigration Canada's Sustainable Development Strategies
themselves fail to meet criteria for sustainable policy, and languish with a low profile and
low priority within the department. Further, the strategies fail to include core aspects of

immigration policy such as levels planning and selection criteria. Other departmental
documents including the annual plans and performance reports contain only the briefest
mention of sustainable development. It would appear that there is little interaction
between those persons drafting the SDS's and those persons drafting the department's
more substantive planning and reporting documents. It is the latter documents that reflect
the department's policy priorities.

The recent wave of provincial agreements represent the most significant change in the
administration of Canadian immigration for over 130 years. How the devolution of

settlement services and the authority to select migrants to the provinces will affect the
chances of achieving a sustainable policy is unclear, but the nearly exclusive economic
focus of most of the agreements does not portend a sustainable approach for the near
fbture.
The next chapter will outline the content that an SDS should contain and identify the
barriers and opportunities to achieving it, drawing on the policy theory from Chapters
One and Two.

Table 3.0 Snstainability Checklist for CIC Policy Documents
Aspect o f SD Policy

3

A vision of the sustainable society
Places limits on m w t h
Horizontal l lesslhierarchical structure

5.

Forbids pernvbing geo-bio-chemical

6.
7.

&eks balance and wuilibrium
Considers the other

1.
2.

- -

.

--- -

---

- -

- - - - -

SDS

SDS

1997

2001

N
N

N
N
N
N
Y*

N
N

d

I

2000 Annual Plan &
1999 Performance

Review
N

N
N
N
N

2001 Annual Plan &
2000 Performance

Review

N
N
N
N
N

9.
Very long-term oriented
10. Accommodates complexity
11. Accommodates technological change to hcilitate constant im~rovement

12. Promotes non-declining per-capita
webe
13. Eauitable distribution of resources
14. Tl-kintegration of environmental,
economic and social considerations into
decision making
15. Full cost accounting
I 6. Full and active participation of all groups
in society
17. Changes in education, public awareness
and &ing
18. Modern data and information systems
19. Environmentally sound technology
20. An appropriate iegal and regulatory
fiamework
2 1. Citizen Engagement
22. Integrated with other management
functions
23. Provides for continual improvement
24. Performance verified via measurable
outcomes / Outcome driven
25. Recognition that quality of life is derived
fiom many factors other than economics
26. Commitment to intra-national, international and inter-generational equity
27. Promotes local autonomy and selfreliance

-

--

Total /27*++

* Only in departmental operations
** Depending on the nature of the six frameworks
* ** ~ a c criterion
h
is weighted equally. A more accurate checklist would weight some
cntieria more heavily than others
Shaded boxes indicate a change fiom the previous report

-

CHAPTER 4 Envisioning a Sustainable Immigration Policy
There is a blatant lack of new ideas in our time concerning the fitwe of our
society. Big dzxerences in ideology do nor appem to exist rmyntore and there is
a lack of grand, inspiring ideas - de Geus Mmius 1999.'

In Chapter Two several forces that shape Canadian immigration policy were identified:
Client Politics, Statecraft, Social Learning and key actors being the four most significant.
Reconciling the forces of Client Politics and Statecraft alone is a considerable challenge
for policy makers, while attempting to draft policy consistent with SD principles in this
same environment is a policy puzzle of the first order. The current chapter aims to do two
things. First, it will sketch out in broad terms, what a sustainable immigration policy
might look like. And second, it will assess the chances for implementing such a policy
given the constraining influences listed above. I will also consider whether SD could be

an instrument of Statecraft, a player in CLient Politics, an outcome of Social Learning or
an ideology adopted by key policy actors, and thus emerge fiom within the existing
policy environment rather than challenging it from the outside. Does a grand,inspiring
idea such as SD have a hope in the immigration policy environment?
4.1 Components of a Sustainable Policy
It is far easier to criticize existing policy as unsustainable than to draft new policy that
l l f i l l s the SD criteria identified in Chapter One. The 27 criteria are applicable to any

policy field and therefore provide only the barest conceptual h e w o r k to draft policy
within. The substance of SD policy has to be carefidly crafted with a thorough

understanding of the particular policy field in mind. In Chapter Three, six key
components to any immigration policy were identified. These are listed ag& below:
1) Principles and values for border regulation (fieedom of mobility, humanitarian concern
vs. realism)?
2) A stated purpose for immigration (nation building, economic growth, demography
etc.)
3) A target level for number of admissions (levels planning)
4) Criteria for admission (classes and point systems)
1
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5) Designated source countries, and office sites
6) Settlement services and citizenship regulation (status within Canada)

Ideally each component of immigration policy flows h m the previous component. The
purpose for immigration is derived h m our values and principles, the criteria for
admission are established in harmony with the purpose, the target level of admissions
based on both purpose and criteria; the source countries selected based on their ability to
fidfill target numbers - and the relative need of their refbgees, and the structure and
design of settlement and citizenship services should accommodate the linguistic and
cultural background found in those source countries. For example, consider how an
immigration policy might be constructed if the key guiding principle were economic

growth: the purpose of immigration could be to increase GDP, admission criteria are
established to ensure that immigrants have skills that can contribute economically,
admission levels are set to ensure the number of migrants is optimal for the cment state
of the economy, source countries are selected based on their capacity to provide
economic migrants and settlement services are tailored to meet the particular cultural and
linguistic challenges facing these particular newcomers upon arrival. Finally, the full
privileges of citizenship are bestowed upon those who have the requisite skills and
experience to contribute econ~micall~.~
This example is not far off how much of
immigration policy today is drafted, but economic growth is only one of many possible
founding principles, sustainable development another. The hierarchy of policy elements
is depicted in figure 4.0
In reality, the myriad of confounding policy forces

Immigration Policy

that I have documented independently influence the
hierarchy at its various levels and to varying degrees
but the importance of the founding principles, often

in the form of unstated common assumptions, cannot
be underestimated. Principles send resulting policy
along very different trajectories. The evidence
presented in Chapter Three would suggest that values associated with SD, those of the
-

Though this process may be cloaked in a dialogue emphasizing social and civic aspects of citizenship.

New Environmental Paradigm, are lacking in current CIC policy. Temporarily
suspending disbelief, and beginning with principles, I will briefly describe how each
component of the hierarchy might reflect an SD perspective.
4.1.1 Principles and Values

Because they were universal in nature, the 27 criteria for SD policy defined in Table 1.0
of Chapter One define many principles and values that an SD immigration policy should
be rooted in, and thus the principles and values have already largely been presented. But

which are most essential to SD and which represent the biggest departure fiom current
practice? The fidl implementation of criterion #2, Recognizing limits to growth and
criterion #7, Considering the other, are both essential to SD and represent a profound
change in guiding philosophy.
The mantra of growth is an essential element of the Dominant Social Paradigm that

Milbrath wrote about. It pervades current immigration policy, manifest in both the
expansive nature of the policy and in the form of the economic classes of migrants. An
SD immigration policy would have to incorporate a philosophy that places Limits on

growth, of optimizing rather than maximizing and achieving a dynamic equilibrium as
opposed to steady e~pansion.~
Optimal demographics are an ideal that will never be
realized, but they should be a part of the guiding principles of an SD immigration policy.
Considering the other in policy development should also be a core principle in the
formation of immigration policy, consistent with Paul Taylor's Bio-centric Outlook as
outlined in Chapter One. Popular mythology would suggest that Canada's immigration
policies are humanitarian and compassionate and already consider the other, but this is
only a narrow aspect of consideration. Our selection of immigrants and refirgees
considers the particular qualities of the applicant, but it does not weigh the impact of
emmigration on the source country or host community. In other words, Canadian
3

Equilibrium or balance in SD theory should not be equated with a stagnant,unchanging steady state
model, thus the use ofthe word dynamic. SD systems would be adaptive and resilient. The equilibrium
point can change, with the system adjusting accordingly.

immigration practices could be having a net negative social, economic, or ecological
impact at home (unlikely) or abroad (possibly) and we would be largely unaware of it.

Further, at least one author (Nash, 1994) has argued that even our refbgee policy is
designed to sene the economic ends of Canada rather than considering the humanitarian
needs of the other, in this case, the refigee.

While some studies have examined the economic impact of migrants on the host country,
this is just a beginning to understanding the full implications of policy decisions. SD

policy would consider many more factors. Perfkct knowledge is of course impossible, but
to not consider the possibility that emmigration undermines the development of source
countries or that population growth in Canada could threaten ecological integrity is
irresponsible h m an SD perspective.
4.1.2 Purpose

From an SD perspective, what should the purpose of immigration policy be?
Unfortunately, the 27 criteria of SD policy provide little guidance. Most important in

answering this question is being open to the possibility of significantly different purposes
than have existed to this time. Public policy is not drafted on a tabula rasa, but modern

policy makers must recognize that immigration policy of the past is not necessarily a
guide to immigration policy of the future. We are no longer founding a nation as we
were in the time of Champlain, settling new regions as we were under Clifford Sifton, nor
are we are trying to promote a particular racial mix, as instituted by the infa~ousFrank

Oliver. And currently there is no target population or demographic balance that we are
trying to achieve. Why do we have immigration at all?
When it comes to defining the purpose of immigration policy, Canada has been adrift
since the dismantling of racial criteria under Ellen Fairclough in 1962, almost 40 years
ago. Nonetheless, there are scraps of purpose found within current department
documents:

We want to consider the range of skills and talents that Canada will need to
maintain a dynamic economy in the next century. We will need to study the
most effective means of bringing people with these skills to Canada, and to
seeing that they are able to participate l l l y in the labour market.4

Domestically, Canada is facing demographic challenges as our population ages
and the labour force shrinks. Immigration, which contributes to population
both the short and long term, is important to address the labour
These are just two statements, but there are very few in department documents that
explicitly address the issue of purpose. By modestly extrapolating, it could be concluded

that the purpose of Canadian immigration is expansion of the labour market and
maintenance of economic and population growth in the face of u~lsustababledomestic
dern~gra~hics.~
This is a bit like riding the accelerator and the brake at the same time, a
precarious arrangement at best. To illustrate, consider a change in the total fertility rate,
which is the average number of children each women will have in her lifetime, from the
current 1.6 children per women to 1.4, the current figure for Japan. If this additional

"braking" were to occur, would the policy response be to simply press harder on the
accelerator, opening the immigration gates wider?' How many migrants can Canada
successllly absorb at once? What if the supply of immigrants dries up? The dangers of
such a policy are obvious, but none of these questions have been answered by the
government of Canada - or more remarkably, are even being asked of them. If the real
decision making power resides in the Privy Council Office as Savoie suggested in
Chapter Three, then it would be up to the CIC Minister, Deputy Minister and other senior
government officids including the Commissioner for the Environment and Sustainable
Development to begin the asking. Various interest groups, especially those advocating

for sustainability, could lend their support.

'CIC. 1999. Canada. ..The Place To Be. Annual Immimation Pian for the Year 2000. p.3.
'CIC. 2000. Planning Now for Canada's Future. Introducine a Multi-year Planning Process

and the I m m i d o n Plan for 2001 and 2002. p.9.
a This would be slightly different than the purpose implied by Veugelers and Klassen's unemploymentimmigration theory. I explore this fhher in the section on planning levels.
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A 0.2 decline in the TFR would necessitate approximately 60,000 more immigrants per year to maintain a
population of 30 million.

Several questions have to be considered: What are the demographic needs of the
country? Not simply gross population, but the dependency ratios and workforce skills

required to keep Canada competitive in a global market. How can those needs by met?

Do we have the capacity to meet these needs without going outside Canada in the short

run? In the long run? If so,what national demographic policy is needed to reverse the
slide in TFR and what education policy might be advanced to ensure that C d a can
generate a domestic worldorce with the requisite skills for global competition? If not,

what level, if any, of immigration supply is available in the long run? And what is the

annual absorbative capacity of Canada? These are all critical questions toward
establishing direction and purpose in any fbtuw SD immigration policy, and dramatically
illustrate the gap between the hollow rhetoric of current debate and the serious national
discussion that should be taking place.

The issue of generating enough graduates to properly maintain a modem information
economy is an especially important component of immigration policy to consider. If

Canada becomes dependent on foreign educated immigrants to maintain its economy, we
will be particularly vulnerable to changes in international migration patterns. Further, we
could be rightly accused of being a '‘free rider" by those countries providing the trained
graduates. A sustainable society must be able to produce enough graduates to meet all of
its domestic employment needs without having to look elsewhere.
But there is an even more sobering question for immigration policy makers in search of

SD: Should there be any immigration at all? Recall that Hollifield's Liberal immigration
theory suggested that if markets were perfectly efficient, there would be no immigration.

In theory, perfectly sustainable societies may also experience negligible migration. If a
community is demographically, economically, socially and environmentally balanced, it
would be unlikely to seek out a large influx of newcomers, other than to enhance
diversity for its own sake. In short, we have to consider the possibility that modem

immigration is simply a symptom of unsustahable systems within and amongst nations.

If this is the case, the most unexpected conclusion follows: there is no such thing as an

SD immigration policy at all! And ironically, if this were the case, the presence of large
scale immigration would become an indicator of the absence of sustainability.
This stactling possibility warrants some M e r analysis. W h y do people leave one
country for another? A rational actor model would suggest it is the anticipation of an
increase in quality of life (QOL). In other words, people move to where Life is better. The
countries welcoming most immigrants today such as the United States, Canada, Australia,
and Western European countries do offer relatively high QOL. Thus immigration would
appear to be the movement of people from places of lower QOL to places of higher QOL.

But can international migration also be deemed a movement of people fiom places of
lesser sustainability to places of greater sustainability? If true, this would suggest that a

high level of immigration into a given state is an indication of the presence-of SD, not its
absence, contradicting the earlier theory.
David Boyd recently conducted a study comparing the 29 Organintion of Economic
Cooperation and Development (OECD) countries across 25 environmental indictors,
including energy consumption, number of vehicles, species at risk and waste
management.' Boyd ranked all of the countries based on their environmental performance
in each area according to OECD data and combined them into an aggregate rank. Canada
finished an embarrassing 28& out of 29 countries. Boyd only focused on ow aspect of

-

sustainability environmental, but his ranking still provides a unique opportunity to see
how net migration varies by countries at different levels of sustainability. Table 4.0
compares the per capita net migration of the six states at the extremes of soyd's
aggregate rankings. Before even looking at the data, it is interesting to note that the three
states with the worst environmental rankings are the three traditional settler societies,
Canada, Australia and the United States, each employing an expansive immigration

policy. The data suggests that those OECD countries rating highest on the environmental
sustainability scale exhibit significantly lower net migration rates. The contrast between
environmental leaders and laggards is striking: the three top environmental countries
8

Boyd, David. 200 1. Canada vs. the OECD. University of Victoria. Available Online:
http://www.environmentalindi~8tof~.wm/about.htm

average a negative 0.49 migrants per 1000 population whereas the tbree worst
environmental offenders average +4.65?

Table 4.0 Environmental Sustainability and Net Migration by Country
OECD Ranking across 2000 Net Migration** per
25 Environmental
1000 people***
Indicators*
1
Switzerland
+1.38
2
-2.84
Mexico
3
0
Turkey
27
+4.26
Australia
Canada
28
+6.20
29
United States
+3 .SO

1 State

*OECD Rankings fiom Boyd, David. 200 1All net migration data h m World Factbook 2000. Available Online:
h~://www.bartlebv.com/I5 1/a26.html
*** All population figures from the US Census Bureau. Available Online:

http://www.cenms.gov/ipC/~/idbprin~htmI

There are a number of serious problems with this comparison. A broader definition of
sustainability is required that incorporates economic and social factors, countries should
be compared across more than one year, statistics should be weighted for population and

the accuracy of the statistics, particularly immigration flows is subject to error.
Nonetheless, the gap in net migration rates between the top and bottom countries is
noteworthy. The three environmental laggards are three large countries, rich with natural
resources and space. It may be the case that Canada, the United States and Australia have
yet to seriously address environmental problems because they enjoy a surplus of space
and natural resources, which isolate and diffuse environmental problems. In short, the

cost of environmental damage in these countries is relativeiy diffuse and the benefits of
environmental stewardship in the leading countries have been more concentrated. For
example, environmental improvements in Mexico City wodd have concentrated benefits
for close to 20 million people.

Not weighted for population. Laggards and leaders would both score lower, but the gap beween the two
would remain approximately the same.

Oddly, SD and QOL in the modem world, are at best, modestly correlated. In fact, it
would be a great disservice to the notion of SD to equate it with the consumption oriented
resource intensive lifestyle that the DSP would associate with a high quality of life.

Those countries deemed to have the highest standard of living today are often condemned
for their unsustainable economics and lifestyle. This leaves us with a bit of a paradox:

immigrants tend to migrate to countries in search of a quality of life that cannot be
maintained. In the long run, SD will ultimately be associated with high quality of life,
but in the short run of our modem world, high quality of life is associated with

unsustainable practices. This is not to suggest that those states with the Iowest quality of

life today are closer to SD than those with higher QOL. Countries with lower QOL today,
particularly larger ones like China and India, have, for a variety of reasons, been slower
to industrialize, but appear to desire the unsustainable QOL found in the West. More
broadly, the major alternative to Western capitalist economics for the last 50 years was
communism, which compared to its Western counterpart, produced both a low quality of
life and some of the least sustainable environmental, social and economic policy practices
found anywhere in the world. It is beyond the scope of my thesis to examine causal
explanations for this difference, but it will suffice to conclude that international migrants
today are moving fiom one unsustainable environment to another, because sustainability
does not yet exist anywhere.
In the absence of immigration, there is little doubt that Canada is facing a very serious
demographic problem. As I will detail later in this chapter, with a population of 30
million and a total fertility rate (TFR) of 1.6, Canada faces a long term population decline

We would be experiencing this dramatic
of approximately 180,000 people a~nuaIl~.'~
decline today (excluding immigration)were it not for the fact that a large portion of the
population is currently in their child bearing years. But it is coming. Remarkably, there
has been no public dialogue or debate around how to address this startling l T R shortfall.

But it is imperative that it be addressed if Canada is to establish a sustainable
immigration policy.

lo Obviously the gross reduction would decrease as the base population decreases, the second year o f
decline would be slightly less than t 80,000 and so on.

Towards a new purpose
Working fiom the assumption that immigration is not an inhereny unsustainable
enterprise, SD principles would place some bounds on its purpose. And given that
immigration has a collective affect on social, economic and ecological systems in both
the host and source countries, a broad, collective purpose seems appropriate: Optimizing
quality of life domestically without undermining quality of Life outside of Canada would
be a good starting point. Quality of life is difficult to quantify,but could be expressed

through an existing measure such as Redefining Progress's (RP) Genuine Progress
Indicator (GPI). Based in Oakland California, RP is a US public policy research
organization. Their GPI is calculated using the same accounting hmework as Gross

Domestic Product (GDP), but makes some crucial distinctions: It factors in the economic
contributions of household and volunteer work, and subtracts factors such as crime,
pollution, and family breakdown." Like any other, it is a flawed indicator, but a more

w e l l one than GDP in the quest for sustainability in public policy. For example, GDP is
increased by car crashes, oil spills, crime and divorce, hardly indicators of success.

The purpose of an SD immigration policy would have to be divided into the short and
long term. In the short term, it can serve to stabilize the total Canadian population while
we determine what a sustainable population is for Canada. At the same time we should

develop a variety of strategies that can be used to address our low TFR and gaps in the
domestic labour market, so that immigration does not become our only option. In the
long term, things are less clear. Social diversity can be an end in itself, and in any
economy there will be temporary shortages of certain skills and professions such as

health care specialists, IT workers and engineers which may be alleviated through
immigration. But beyond these modest objectives, there is no prima facie purpose to base
twenty first century SD Canadian immigration policy on.

"

From the RP website. http://www.rprogress.org/progs~nip/gpil

4.1.3 Admission Criteria

Canada prides itself on its
egalitarian selection criteria for

Social
Economic
sooi f €con=
Ecological 0

immigrants and on its
humanitarian rehgee policy, but
what would an SD gate-keeping
criteria look Like? Freedom of
mobility is a cherished
Canadian value, formally
entrenched in Section 6 of the Charter of Rights and Freedoms. It is a principle
consistent with those of SD, but how far can it be extended? Should anyone able to meet
specific criteria be entitled to enter and live in Canada as a landed immigrant?
Consider the current selection criteria presented in Figure 4.1 These criteria apply only to
independent class migrants; that is those that are applying based on personal merit, rather

than on the basis of f d y links or economic contribution. Approximately 55-60% of

immigrants have arrived as independent class in recent years.'2

I have divided the criteria into social, economic and ecological groups. Some criteria are
not easily classified as either economic or social and thus the mixed category. 65% of the
criteria relate directly or indirectly to economic considerations, 75% directly or indirectly
to social factors, but my classification of some factors as social or sociaVeconomic is
generous. It could be argued that almost every factor is economic. No consideration is
given to ecological impact of the migrant or to the impact on the source country.
A more sustainable list of criteria would include at least one measure pertaining to the
physical e n v i r o ~ l e nFor
t example, depending upon the type of employment the
applicant is suited for, the location they intend to live in and other Lifestyle factors, an

'* lncludes assisted relatives. CIC. 2001, March. Rermrt on Plans and Priorities 200 1-2002. Section VI p.2.
Available Online. http://www.cic.gc.ca/english~pub/rpp200I/rpp6htrnI#b

'ecological footprint' could be calculated and the applicants potential environmental

impact rated as low, medium or high. As discussed in Chapter Three (p.56) an ecological
footprint measures what we consume of nature. It reveals how much productive land and
water we occupy to produce all the resources we consume and to take in all the waste we
make.13 Immigrant Applicants with a forecast lower ecological footprint would receive
higher scores. The assessment would initially only gauge the potential economic

footprint of the applicant, the actual footprint of the migrant after arrival could vary
substantially h m the assessment - a problem with such an admission criteria, but over
time the assessment tool could be refined and some non-intrusive after the fact follow up
measures might be developed.
Similarly the magnitude of the loss to the source country should also be included in the
selection criteria. If an engineer fiom a country lacking in engineers wishes to emigrate
to Canada, he or she should rate lower than a similar applicant fiom a country that has a
surplus of engineers. Unfortunately, no indicator yet exists to assess such criteria, but it
could be developed as part of hture Sustainable Development Strategies of the
department.
A significant fiaction of migrants arrive through the family class. Here too, criteria

should be slightly restructured to consider the impact on the host community and the
interests of the source country. The economic classes of migrants (entrepreneurial,
investor, self-employed) should face similar assessments, but there should be more
emphasis on the economic impact of the migrant to their country of origin. Giving some
consideration to the interests of the source nation would help to reverse one of the more
unsustainable aspects of existing economic class policy. This "flaw" in Canadian
immigration policy has not gone unnoticed: Harrison (1996) provided provocative and
convincing evidence that Canada, Australia, the United States and others, tried to exploit
the political instability in Hong Kong in the period leading up to the 1997 Chinese
takeover:

'3

More detail is avaiIable online: hrtp://www.rprogress.org/pmgramd~inabilitylwhoweare/

Government immigration policy in Canada in general was designed to cash in on
the increasing instability of foreign countries. The implementation of the
investor category in 1986 seems particularly motivated by the situation in Hong
Kong.. . In this it was eminently successful. Between 1983 and 1992, M y 36%
of all business immigrants, 40% of all entrepreneurs and 48% of investors came from Hong ICong."

-

A CBC news report by lo Lynn Sheane examined a similar issue regarding the

immigration of South Afiican doctors. She interviewed Dr. Cheryl Levitt of McMaster

University who had written in the British medical journal Lancet about the problem.
Sheane wrote:

Many foreign doctors who come to Canada are fiom places that are struggling
with their own shortages. in Saskatchewan for example 60% of physicians in
rural areas are fkom South Africa.
And Levitt added:

The impact must be enormous, In Canada we have one physician for every 800
or 900 people, and in South Africa they might have one physician for every
30,000 to 40,000 people.15

And finally, consider these sobering words from Thomas Homer Dixon about the scarcity
of human capital in Afiica and India, two important sources for Canadian immigration:
Scarcity of human capital - highly trained researchers and skilled administrators
- can also cripple science in poor countries. Sub-stharan Africa has fewer than

fifty scientists and engineers in research and development for every million
people, while the figure in rich countries is around three thousand. The continent
as a whole lost sixty thousand middle and high-level managers between 1985
and 1990. India, too, faces this problem: between 1970 and the early 1990's, 30
percent of graduates of the Indian Institute of Technology in Bombay emigrated,
as did 45 percent of graduates of the All-India Institute of Medical sciences.16
Harrison, Sheane and Dixon's words are particularly damning in that they not only
suggest tbat Canadian immigration policy has failed to "consider the best interest of the
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other", but is also actively undermining and exploiting the other.'' Sustainable admission
criteria would have to move beyond the narrow consideration of Canadian economic and
social interests. A more sustainable immigration policy would not sanction this type of

human resource poaching.
From a theoretical point of view, this controversy is a variant of the fieedom ofthe
individual versus. the collective good debate. If a graduate of the Indian Institute of
Technology decides she wishes to move to Toronto, should she be denied simply because
India needs her skills? Perhaps not, given that personal mobility rights are an important

Canadian value, but as I suggest below, it should count against her overall chances as an
applicant. Further, Canada should not actively seek out or poach for such applicants, as
is the current
A more sustainable list of admission criteria might look like the following:
1) Demographics 20pts
2) Education 1Opts
3) Language ability lOpts

4) Employment skills suitability 20pts
5) Ecological footprint 1Opts
6) Loss to source country 1Opts

In this assessment scheme the two key short-term purposes for immigration compensating for our low TFR and our need for specific workplace skills, receive the
most points, but unlike the existing scheme, the applicants anticipated ecological
footprint and the impact on the source country are considered. Over time, if the domestic

TFR rose or if Canadian educational institutions were able to produce the right mix of
skills for the workplace, the point system could be adjusted accordingly, with greater
consideration given to source country loss and environmental impact. See Figure 4.2

" Unlike Sheane and Harrison, Homer Dixon was not addressing Canadian immigration directly.
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The provincial Nominee Class of migrant, for example, is intended to assist provincial governments in
recruiting the specific skills required in their workforce, most often technical and professional.

Additionally, the other classes of

migrants, excluding refugees,
should have to meet a similar type
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Currently economic immigrants
have only to invest at a certain
level or create employment
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opportunities in Canada to be eligible for admission, but given the substantial movement
of capital and resources involved, the loss to the source country should be factored in.
4.1.4 Target Numbers

How many? AAer deciding upon admission criteria, this is the next question facing policy
makers. Fortunately, the more thoroughly and thoughtfully the policy decisions at the
lower levels of the immigration policy hierarchy (principle, purpose and criteria) have
been made, the easier the policy decisions at this level become. I had suggested that there

are two apparent short-term purposes (demographics, workplace skills) to Canadian
immigration policy, but no long-term purpose. In order to meet the short-term purposes,
the target numbers are relatively straightforward to determine.
Demography

Canada does not currently have a population policy. In 1976, the Science Council of
Canada produced a report that envisioned a Canada in 2001 with low population growth
and a population in the range of 28-32 million. Though prescient in respect to total
population at the millenaium, the authors were not as accurate when predicting changes
to the TFR:
Fertility could drop below current rates (1.8 in 1976) but demographers feel this
is highly improbable.

'

-

l9 Science Council of Canada. 1976. Population. Technoloev and Resources. Report No. 25. Minister of
Supply and Services Canada

~

Of come, the improbable happened and the TFR fell. More recently (1986), the
Mulroney government initiated the "Review of Demography and Its Implications for
Economic and Social Policy" at Health and Welfare Canada The review culminated in a
publication entitled Charting Canada's Future: A rewrt of the Demom~hicReview.
Despite the review's promise and the hopes of M e r s at the Canada Employment and
Immigration Commission, the report did not engender a national debate or influence
policy direction in immigration or elsewhere:
Somewhat surprisingly,Charting Canada's Future failed to spark much interest
among members of Parliament or the public. The report itself made only
marginal reference to immigration policy and contained no recommendations on
the subject.. .Ottawa for its part, possibly taking note of the indifference shown
by parliament and the public.. . virtually dropped the subject. Demographic
issues had failed to impress Canada's political leadership as being crucial
enough to require any further major attention."
This remarkable abdication of responsibility has exacerbated the demographic problem
facing the country and left current policy makers with a more acute crisis than would
have existed had measures been taken earlier. To better appreciate the crisis, consider the
relationship between the TFR, a stable population and net migration in Table 4.1,and the
fieefall underway in Canada's rate of natural increase as seen in Table 4.2.
Table 4.1 TFR and Net Migration

Total
Fertility
Rate
1.4
1.S

Net migration required to maintain
a stable poputation of 30M

230000
200000

140000
1.7
100000
1.8
70000
.-1.9
0
2.1
8 Canada's current TFR is 1.64

Net migration required to
maintain a stable population of

35M
280000
250000
170000
125000
80000
0

Gerald Dirks. 1995. Controversy and Com~lexitv:Canadian Immimation Policy in the 1980's. McGillQueen's University Press. pp. 122-123.
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Table 4.2 DecliningNatural Increase

Year

Total Births

Total Deaths

- Total
Natural
Increase

r

1995/%
1996/97
1997/98
1998199
1999/00

372,453
357,3 13
345,406
338,963
333,954

209,746
217,220
2 17,978
222,53 8
229,138

162,707

140,093
127,428
116,425
104,816

Birth Rate

Death Rate

per1OOO
Population
12.6
12.0
11.5
112
10.9

per 1000
Population
7.1
7.3
7.2
7.3

7.5

Rate of Natural
increase pet
1000 population
5.5
4.7

4.3
3 -9
3-4

In the last 5 years there has been a staggering 36% collapse in the total natural population
increase in Canada. This is not an unexpected turn of events, but instead is the product of
over 25 years of a TFR far below the 2.1 replacement level, and was foreseen in the early
1970's. The birth rate has declined 13.5% in the last five years while the death rate
increased 5.6% in the same period. As the trend continues, and it will, deaths will exceed
births within ten years. This collapse helps to explain the concerns of demographers in

the 1 9 8 0 ' ~that
~ gave rise to the Demographic Review. Barring a remarkable turn around

in the Canadian TFR, now at the all time low of 1.64:'

Canadian policy makers face

diflicult decisions in the years ahead. It is possible that the TFR could increase, but at the
present time there is no indication of a t u r n a r ~ u n d .At
~ the current fertility level,

maintaining a stable population of 30 million requires a net migration of approximately
175,000 - see Table 4.1. The net migration for the 1999-2000 period for comparison, was
164,706 - remarkably close to the required figure. During this period 226,837

immigrants and refugees arrived and 62,13 1 persons emigrated? Thus Canada is not far
off stabilizing population around 30 million. But there is a difference between stable and
sustainable.
A more sustainable option would be releasing both the brake and the accelerator.

Increasing TFR and reducing emigration would release the brake; allowing us to ease off
on accelerated immigration levels as population stabilizes around 30 million. In the short
-

-

The World Fact Book. 2000. Central intelligence Agency USA. Available Online.
http://www .ciagov/cia/publications~factb~fertilitytyrate.html
The TFR in the United States has rebounded from 1.8 in the late 1980's to just over 2.0 today.
Statistics fiom CIC and Statcan. Available online
http://www.cic.gc.ca/english/pub/aatepO1e.html
http://www.statcan.cdenglish/Pgdb/People/Poemo33ahtm

run,an SD policy would advance immigration targets near to those being hit today, or
perhaps slightly higher - approximately 250,000 per year to ensure a net migration of
175,000 or more; but the adoption of both SD selection criteria and SD levels planning

would make this target diflicult to reach. SD admission criteria would exclude some
applicants on the basis of their ecological footprint and others on the basis of loss to the
s o w country; applicants that would otherwise have been successfbl under the old
criteria Unfortunately, the kinds of immigrants that we would Like to attract are exactly
those that are most needed in their own country, thus less eligible under SD selection
criteria Target levels will most likely not be achieved and our domestic demographic
problems will deteriorate until the domestic TFR is raisedF4 This would be a diflicult
transition period, as the dependency ratio, that is the number of people under 15 and over
65 divided by the number of people of working age 16-64 will slowly increase as the

baby boom generation begins moving into retirement.
Workplace Skills

In addition to needing a relatively high gross number of immigrants, there are particular
skills that are in need in Canada. Thus within the target numbers are preferred sub-groups
of skilled migrants. Currently preference is given to those applicants with skills in need,
but domestic need is Likely to become even more acute: The Canadian ~ederationof

Independent Business estimates the existing shortage at 250,000-300,000 skilled workers
while the Conference Board of Canada predicts a national shortfall of one million skilled
workers by 2020. Further, the Canadian Federation of Nurses Unions predicts that by
2011 Canada will be short 100,000 nurses and the Canadian Medical Association has

determined that the country is currently running a deficit of 500 doctors per year.2s SD
levels planning will incorporate target number of nurses, doctors and persons with the
requisite information technology skills to fill the gaps, but again these quotas might not
be filled.

emigration is helpful, but even if reduced to zero this would make littk impact on the
demographic shortfali.
Labour statistics fiom Time Magazine M a y 7,200 1 Canadian Edition. pp.20-2 1.
" Reducing

But increasing immigration is only one of four mechanisms available for ameliorating the
demographic and worker shortfail facing the country. The other three are reducing the
emigration rate, increasing the TFR and producing more graduates h m Canadian post
secondary institutions. These issues have failed to surface as policy options, bur it is
essential that they enter pubiic discourst: if an SD policy is to be constructed. Incentives
could be made to keep university graduates that might otherwise depart for the United
States or Europe and family allowance subsidies (baby bonuses) could be increased. I

readily acknowledge that any attempt to increase the birth rate is h u g h t with a host of
problems beginning with public skepticism, but Canadians must be presented with the
hard choices resulting fkom a 1.6 TFR. Increasing the number of post secondary
graduates would likely require a lowering of university fees around the country and
vigorous recruitment Erom high schools. Though there are real costs associated with all

these measures, there are also red costs associated with the loss of skilled workers and a
low TFR. An SD immigration policy would incorporate these three additional
amelioration strategies to some degree or another.

From where would a sustainable immigration policy draw its applicants? The main
source countries for Canadian immigration have undergone a dramatic change over the

past 40 years fiom predominantly white, Judeo-Christian European to non white, nonChristian, non-European. See Table 4.3
Table 4.3 Canadian Immigration by Source
Region
Afiica

Asia - Incl. Middle East
Australia & Oceania
Europe
South and Central Amer.
USA
Other
I

II

10.

St-

1961
1.5%
4.0
2.0
72.4
3.8
16.1
0.1

1971
2.3%
18.4
2.4
42.4
13.6
20.1
0.7

1981
3.8%
38.0
1.O
36.0
12.3
8.2
0.7

1991

72Y0
53-0
1.3
20.2

16.0
2.3
0.1

1999
17.62*
50.77*,

***

20.5
8.0
2.9
02

Afiica and Middle East
Asia, Australia and Oceania
Now included in Asia total
for 1961-1991 from Hicbcrt, 1994. 1999 statistics from CIC, Faas and Figures 1999 Immigration Overview.

Ideally, a sustainable source country would be one with a relatively young, highly skilled
surplus labour pool. In practice, this may not exist. As mentioned earlier, India and
Afiica are losing a substantial percentage of their skilled workforce to emigration at a
time when they face a chronic skill shortage. In fact it would appear fiom Table 4.3 that
a correlation may exist between source region and skill shortage. In other words, Canada
is drawing more and more of its skilled immigrants fiom those countries that can least
afford to lose them. For example, immigration fiom Asia has jumped over 12% since
1981 while immigration h m the US has fallen over 5% in the same period. The impact
of the loss of skilled workers to the United States is almost certainly less significant than
the loss to a country like India and yet we draw much more heavily fiom the latter
(26,000 immigrants came from India in 2000 vs. 5800 fiom the US).
Critics would suggest that Canada m o t dictate where migrants come fiom and that it
should be expected that most migrants would originate in countries with a need for
skilled workers. While this argument is essentially accurate, SD theory would compel
policy makers to seek out more immigrants fiom source countries that are not facing
chronic shortages of professionals. There is no simple maxim whereby under SD policy

immigrants should be drawn &om countries that are more, as opposed to less, sustainable
because Western industrialized economies are not themselves sustainable; but in general
countries with higher quality of life should be targeted, because they can absorb the
losses more easily. Finally, no state wants to lose its most skilled workers and thus any
attempt to recruit such workers abroad works against the interest of that particular state,
except in the rare case where such workers are in a surplus. No state comes to mind in
which this would be the case in 2001. This brings us back to the unsettling possibility that

expansive immigration policies are inherently unsustainable. Nonetheless, in the short

run,Canada should target more, though not necessarily the majority, of its recruitment
efforts at countries that have a relatively high number of professionals per capita. This
would not likely be a successll effort, but it would be more sustainable.

4.1.6 Settlement and Citizenship

When the western provinces were being settled, migrants were provided land, but little
else in establishing themselves in a strange new country. These pioneers faced a physical

struggle against the elements and the challenge of breaking the land. For modem
immigrants, the primary challenge is finding a place to belong within Canadian social and
economic systems. The adjustment is especially diffcdt for those facing both cultural

and linguistic displacement - which is increasingly the case given the dramatic change in
source countries documented above.
Today newcomers benefit fkom a variety of services including career counseling,
language training, and referral services. The Federal Government spent over $314
million on these services in 2000,80% for language training.26The smooth integration of
newcomers into community Life is essential if SD is the goal. When integration is not
smooth,a variety of social, economic and environmental ailments can arise including
environmental degradation, ethnic conflict, hate crime, unemployment, depression and
suicide. The availability and quality of settlement and citizenship services affects the
absorbative capacity of the country and thus places some limits on the total number of

immigrants that can be successfully settled.
Given that the short-term target levels for immigration under an SD policy h e w o r k are

only slightly higher than existing levels of arrivals, and that the actual number of arrivals
will likely decline under the more stringent SD admission criteria, it is the quality rather
than quantity of settlement s e ~ c ethat
s is most relevant for sustainability. In 2000

approximately $1400 was albcated to each immigrant (3 14 M / 226K Immigrants) for
settlement and citizenship services, but is the money being used to support services that
meet the criteria of sustainability? To the extent that these services promote equity,
participation and independence, they would be sustainable.

CIC performance Report for the period ending March 3 1 1999 and CXC performance report for the period
ending March 3 1 2000.
26

Based on the author's personal experience through several years employment with a
sealement agency, most settlement services are consistent with sustahbility except for
their relatively short-term focus. Existing services address the essential and immediate
needs of newcomers for language training and employment. Eligibility for many services
is restricted to the first 36 months after arrival in Canada, after which immigrants must
pay for continuing services. For example the Federal Language Instruction for

Newcomers to Canada program (LINC) is available only to those immigrants that have
lived in Canada for less than three years. For most immigrants this is adequate, but for
many the transition into Canadian life is far fiom complete after just three years.
What changes to settlement and citizenship services would SD policy promote? Change

would occur on two levels. Some services would have to be adjusted to ensure they were
consistent with the principles of SD. This may involve more education vis a vis human
rights, more extensive language training, and a broader emphasis on career and life
management skill development. Second, sustainable development would be explicitly
promoted as sa element of good citizenship. At least one small step in this latter direction
has already occurred. In 1999 as part of the Sustainable Development Strategy at CIC, a

change was made in the content of A Look at Canada, a publication intended as an aid to

Citizenship education. The one page addition promoted sustainability:
Canadian citizenship cames with it a responsibility to actively contribute to the
social, economic and environmental well-being of our country. This is a shared
responsibility. Both individual and collective action will make it possible to
achieve progress toward the goal of sustainable development?'

Most of the content on the page related only to environmental aspects of sustainability

and the concept of SD appeared in isolation, rather than as an overarching theme linking
the various sections of the book, which encompassed geography, economics, history and
government. Nonetheless, the formal appearance of SD in citizenship education is a
positive step forward and would be more vigorously promoted under SD policy.

CIC. 2000, July. A Look at Canada.. p.7.

To become a citizen at present requires residence in Canada for 1095 days, a security
check, the passing of a written test and the administration of an oath. Under SD policy,
the biggest change would likely be in the written test. The current test is simply a
f o d i t y with between 90995% percent of those challenging the 20 questions being
successfid. As the only substantive hoop through which applicants have to jump, the test
and the requisite education required to pass it, provide the best mechanism for advancing
sustainability as an important component of good citizenship. While the existing
citizenship education process does balance the rights to be gained with the
responsibilities that citizenship demands, a more SD orientation would place even greater
emphasis on responsibility, given the serious threat that unsustainable practices pose to
Canada and the world.
4.2 Poky Prospects

Reintroducing disbelief to the analysis, the big question that remains is: Could it be done?
Could the principles of sustainable development become the guiding light of Canadian

immigration policy? In Chapter Two, I identified three principal theories that explain
Canadian immigration policy development: Statecraft, Client Politics and Social

Learning. In this section, I will briefly examine the prospects for SD policy development
under each theory. The theories may place limitations on how much SD philosophy can
penetrate into immigration policy making, but they may also suggest where opportunities
lie for implementation. The theories are predomimny behavioral in that they tend to
focus on the motivation of various actors (Client Politics, Statecraft) and the tendency of
political actors to puzzle rather than power (Social Learning). Banting's Statecraft theory

does incorporate neo-institutional factors, as they pertain to national unity, but on the
whole the theories that have emerged to explain immigration policy are more behavioral.
Client politics
Recall that Freeman believed that immigration policy in liberal democracies is dominated
by the organized public. He argued that immigration policy produces concentrated

benefits and m

e costs, resulting in an interest group system dominated by groups

supportive of expansive immigration policy, but that opposition to immigration can
increase during the latter phase of an immigration cycle:

In summary, immigration politics in liberal democracies exhibits an expansionist
bias. Popular opinion is typically restrictionist, but not well articulated.
Organized opinion, reflecting the distribution of the costs and benefits of
immigration is more favorable. Organized opinion has more impact on policy
because vote-msudmizing politicians find it in their electoral interest to cater to
it. The normal clientelistic politics of immigration nonetheless tend to evolve
into a more open interest-group politics within particular immigration cycles?
In Plavers. Power and Paradiems Cauadian Immimtion Policv In Transition: 1978 and
1999, I identified over 25 interest groups involved in the development of the 1978

Tmmigration Act. In reviewing these, and consistent with Freemans theory, only two Zero Population Growth and the Canadian Labour Congress

- would have voiced

restrictive opinions. None of my other research found evidence of variation in public
opinion over the life of an "immigration cycle". In fact, Veugelers and Klassen's work
suggests that changes in immigration levels were tied to unemployment levels. But this
does not refute Freeman, given that the two could cycle together.
Finally, my research is consistent with Freeman's belief that immigration's benefits are
concentrated and its costs diffuse. I identified at least three diffbse costs that fail to

mobilize client groups: domestic ecological footprints of migrants, negative impacts to
the source country and social and the hidden social costs when the absorbative capacity
of a community is exceeded, and perhaps a fourth given that high immigration levels
camouflage a looming demographic crisis in Canada, which would have negative
consequences for Canada should immigration decline.
The prospects for SD policy development in the current Client Politics environment are
slim. The unsustainable aspects of immigration are not only diffuse but also largely far
fiom the Canadian horizon. Could the process of Client Politics come to serve the
interests of SD advocates? If the federal government were to engage in a public education
campaign regarding the demographic challenges facing the country and acknowledge the
"Ga

Gary Freeman. 1995.p~.
886-887.

costs to source countries, then domestic debate might broaden to include more groups
conscious of the full impact of Canadian immigration, groups that might @vance
principles and objectives (purpose) more consistent with SD, but this seems unlikely.
State Craft
Banting's state craft is essentially about the interaction between territoriaI politics and the
welfare state. Though unlike traditional social weIfare policy domains, such as health
care and social security, immigration policy has nonetheless played a role in ameliorating
regional tension. The series of immigration agreements with Quebec beginning with the
Lang-Cloutier agreement in 1971 clearly illustrate the use of immigration policy for
nation building, as does the entire bilingualism and multiculturalism policy more
generally, though many question the net impact of these programs on national unity.
Most recently, it is the unprecedented provincial engagement in immigration that has
been used to address regional tensions, with six provinces now assuming various levels of
immigration control.
How do regional tensions and the theory of Statecraft more generally, impact upon the

possibilities for SD policy development? Given the reticence of federal policy makers to
engage the public in a substantive debate on the demographic challenges facing the
country, the devolution to the provincial level may provide an opportunity for
"independent action

of policy innovation to take place. Perhaps in one region,

or one province, poiicy more favorable to SD thinking would arise. The recent provincial
election in British Columbia witnessed the real possibility of Green Party representation

in the provincial legislature. Though the Greens failed to elect a single member, the
breakthrough of such a party is possible and could ultimately give rise to innovative

immigration policy alternatives founded in principles sympathetic to SD. Unfortunately,
the chances of such regional innovation coming to be and having any effect on national
policy seems particularly remote. More likely would be the opposite, wherein provincial
governments use their new authority in immigration to advance the most narrow of
economic growth agendas. Finally, as Bating noted, it is politically dif3icult for
Banting's term.

government to retrench social weIfare policies that provide a foundation of political
support. SD immigration policy wodd ultimately reduce admission levels, a clear threat
to Quebec, facing the most dire demographic problem in the country. Could a federal
party advocate such a policy without political backlash? Like Client Politics, Canada's
regional and linguistic tensions are a substantial barrier to SD policy formation.
Social Learning
Though it may not be as powerfbl a policy current in the Canadian context, Peter Hall's
theory of Social Leaming might offer the best hope for SD immigration policy. There
was some evidence for Social Learning during the development of the 1976 Immigration
Act and it continues to play a role today. Recall the central features of Social Learning

theory: Past policy is a key determinant of hture policy, experts, not politicians drive the
process forward, change is triggered in part by unexplained policy anomalies, and that the
state enjoys a certain level of autonomy. Futher, Hall envisioned three orders of policy
change: adjustment to existing policy instruments, a change in technique or instruments

and a change in the hierarchy or goals of the system complete with change in technique
and levels - See Chapter One for a more detailed description of Hall's theory.
SD policy implementation would clearly be a third order change as implied by the policy
hierarchy I drafted in Figure 4.0. But are the ingredients present for such a change? Hall
acknowledged that the modeling for third order change is poorly understood and
hypothetical but offered some insight into how such a change might occur. He described
the process of transtion:

...the movement fkom one paradigm to another that characterizes third order
change is likely to involve the accumulation of anomalies, experimentation with
new forms of policy and policy failures that precipitate a shift in the locus of
authority over policy and initiate a wider contest between competing
paradigms.. .it will end only when the supporters of a new paradigm secure
positions of authority over policy making and are able to rearrange the
organization and standard operatin procedures of the policy process so as to
institutionalize the new paradigm.3fZ
'O

Peter Hall. Policy, Paradigms, Social Learning and the State. 1993. pp. 280-281.

The mandatory requirement that all federal departments produce Sustainable
Development Strategies is perhaps the most decisive sign that policy experimentation is
afoot and of a struggle existing between the DSP and NEP ideologies for authority. The
wide gap between the quality of life in the first and third world, the recognition of serious
global environmental problems and the emergent demographic crisis in Canada constitute
substantial"anomalies" and policy failures threatening to advocates of the DSP. Will the

accretion of anomalies and the voice of experts sympathetic to SD shift the balance in
favor of an SD immigration policy producing a dramatic and non-linear policy
reorganization? It is not inconceivable, but given that the third order change
contemplated here has implications far beyond immigration, the battleground over
authority will be fought on many fronts including finance, environment or the larger
social policy domain. Each domain will have some influence on the others. The
development of an SD immigration policy could play a small but important role in a third
order policy change.

Other Theories
Rose's Lesson Drawing fails to explain policy change because he postulated
dissatisfaction with the status quo as the driving force of change. As I have illustrated,
there is latent dissatisfaction with immigration policy, but very little is organized and as a
political lobby the influence of those advocating restrictive policy is minimal. There is no
pressure for government officials to seek out lessons elsewhere. More research is
required in this area though. As to the role of Actors, and Scharpf s Interaction Oriented
Policy Research theory; Immigration Ministers, Deputy Ministers and key staff have a
disproportional influence, but since Robert Andras, none have held the clear
understanding and strong vision of immigration policy necessary to compete with the
other policy deterxnhants identified here. In short the weaker actors diminish the capacity
for SD decision making.
Conclusion:
Whether or not policy makers in the Citizenship and Immigration Department find my
vision to be a grand or inspiring idea or not, they face serious challenges in developing a

more sustahable policy. By beginning anew and reflecting on the principles, goals and
objectives for modem immigration, policy makers would be on the SD course. It is
essential for m

e Sustainabie Development Strategies from the department to begin

addressing levels planning, selection criteria and source country selection, along the lines
proposed here. Philosophically, the merits of an individual's freedom of mobility must
be weighed against the collective impact of expansive immigration policy, but Client

Politics and Statecraft and the uncertainties of the Garbage Can will make the challenge
even more formidable. The best hope for firture change lie in Peter Hall's Social
Learning theory. If enough bureaucrats, interest groups and politicians begin to adopt the

NEP and question some of the enduring principles of the DSP,a third order change is
possible, ushering in a new era of sustainability.

CONCLUSION
We shall not cease fiorn exploration
And the end of all our exploring
Wiil be to arrive where we started
And know the place for the first time
-T.S. Elliot

My search for sustainable immigration policy is at once both a failure and a success. The
recent Annual Plans and Performance Reports meet very few of the criteria of sustainable
policy established in Chapter One. Even the Sustainabie Development Strategies of the
department fail to meet the SD policy standards. The SDS's languish with a low profile

and low priority within the department. Further, the strategies fail to include core aspects
of immigration policy such as levels planning and selection criteria. Other department
documents including the annual plans and performance reports contain only the briefest
mention of sustainable development. It would appear that there is little interaction
between those persons drafting the SDS's and those persons drafting the department's
more substantive planning and reporting documents. But the exploration of policy
theories, historical policy change and the visioning of a sustainable policy have provided
new insight and understanding into the formidable task facing advocates of sustainable
immigration and sustainable public policy generally.
We are where we began, without such a policy and burdened with substantial barriers
inhibiting its development, but for the first time a vision of what a more sustainable
policy might look like exists. Further, there is a recognition that a truly sustainable policy
will, at best, be very difficult to achieve, but may not exist at all. If the latter is the case, it
is not cause for lament, but for hope. Policy makers aware that immigration may be an
indicator of the absence of sustainability can better chart a course to a sustainable hture.

Trying to isolate the causes of policy change is always a precarious exercise, as one
theory can supplant another. The elements of Freeman's Client Politics would seem to be
well at work in the Canadian context, providing the strongest explanation for existing
policy. The drafting of the Sustainable Development Strategies, the policy change in

1976 and the ongoing process of change that began in 1997 have been dominated by an

elite number of interest groups, bureaucrats and politicians. Very little of the debate has
been public and there has been no debate whatsoever regarding population policy or
Canada's emergent demographic crisis. Consistent with Freeman's theory I was able to
identify several m

e costs that fail to mobilize opponents to immigration: domestic

ecological footprints of migrants, negative impacts to the source country and the hidden
social costs when the absorbative capacity of a community is exceeded, and perhaps a
fourth given that high immigration levels camouflage a looming demographic crisis in
Canada, which would have negative consequences should immigration decline.
Banting's Statecraft theory only complicates things further. Sustainable policy, would
unfortunately, not be an effective tool for enhancing national unity, especially in the case
of Quebec. Similarly, the unprecedented and still ongoing devolution of immigration
authority ftom the federal to provincial governments holds limited promise for
sustainable policy development as most provinces have welcomed the agreements for the
economic benefits that can be reaped. Peter Hall's theory on social learning provides a
ray of hope that policy anomalies such as the emergent demographic crisis in Canada, the
gap between the quality of life in the first and third world and the recognition of serious
global environmental problems might help advocates of the NEP implement a third order
policy change in immigration and perhaps other policy fields. The federal requirement
that all departments produce Sustainable Development Strategies provides an exciting
license for policy experimentationthat has yet to be fully explored.
While the policy tools are powerfiul allies in trying to understand the subtleties of policy
change, they cannot provide a definitive account of Canadian immigration policy. In fact
the operation of March, Cohen and Olson's Garbage Can Model would forbid any one

theory fiom providing a complete account. Banting and Hall's theories ate applied in
contexts foreign fiom those they were originally constructed to explain. Can their
theories act as law-like generabtions, applicable to a variety of policy environments?
Perhaps. Doubtless, other theories can offer competing accounts (Veugelers and Klassen)
or dispute those presented here. The analysis requires further development, as additional

study may reveal new actors, institutions and modes of interaction critical to the process,
especially for the current period of change. Despite these Limitations, the theories provide

unique perspectives on the complex world of immigration policy formation.
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APPENDIX A
Amendments to the Auditor General's Act 1995

a) Amendments to the Auditor General's Act 1995.
Source: h~://www.oag-bvg.gc.ca/domino/reports.~tmV99aaaae.html

SUSTAINABLE DEVEWPMENT

fsocial, economic and environmental concerns,and which may be

,among other things,
the integration of the environment and the economy;
) protecting the health of Canadians;

c) protecting ecosystems;

d) meeting international obligations;
e) promoting equity;

tions and the economic costs of different environmental

one hundred and twenty days after the day on which the Minister
eives the petition h m the Auditor General; or

and twenty days, notifies the person who made the petitior,

bjectives, and implemented the plans, set out in their sustainable

) the number of petitions recorded as required by subsection 22(1),
e subject-matter of the petitions and their status; and

within two years after this subsection comes into force; or

Regulations

t

fovernor in Council may,for the p v s e of subsection (I), fix the day before
which the sustainable development strategy of the department shall be laid before
jthe House of Commons.
[ S ) The Governor in Council may, on the recommendation of the Minister of the
Environment, make regulations prescriiing the form in which sustainable
development strategies are to be prepared and the information required to be
contained in hem. 1995, c. 43, s. 5.

APPENDIX B
Canadian Immigration Policy Timeline
First Immigration Act passed
Head tax (S50)and continuousjourney ~ I e implemented
s
to exclude Chinese and
'Asiatic' immigrants. Mongolian and Chinese races formally denied the h c h i s e in an
amendment to the Franchise Act
Chinese Head tax raised to S 100
Chinese Head tax raised to $500
New Immigration Act passed
New Immigration Act passed
Komagata Maru incident in B.C.
Major amendments to the Immigration Act
Mackenzie King's public statement on immigration policy. Citizenship Act passed,
Canadians are no longer British subjects
Chinese and East Indians regain the right to vote
Japanese regain right to vote
Creation of Department of Citizenship and Immigration
New Immigration Act passed
Regulatory change abandoning a racially discriminatory immigration policy
Department renamed Department of Manpower and Immigration
White Paper on Immigration released
Creation of Department of Manpower and Immigration (replacing DCQ
Introduction of point system. Immigration Appeal Board established
September 17h Robert Andras announces in Parliament, the decision to draft a new Immigration
Act

-

February 3 Green Paper on lmmigration tabled
March Special Joint Committee of the Senate and the House of Commons on
Immigration Policy is appointed. Tours country in 1975
Immigration Act 1976 passed in the House of Commons. Citizenship Act is also passed
Department renamed Canada Employment and Immigration Commission
April Immigration Act 1976 comes into force
Major amendments to the 1976 Act
Major amendments to the 1976 Act
Legislative Review Advisory Group established
Not Just Number report released The 'Green Paper' of the 90's
First Sustainable Development Strategy Released
March 16 Saskatchewan establishes Provincial Nominee class of immigrants
May 19 B.C. establishes Pmv. Nominee class of immigrants and assumes control of settlement
services
June 29 Manitoba establishes Prov. Nominee class of irnmig. and assumes control of settlement
services.
December A bill proposing a new Citizenship of Canada Act is tabled. Not passed
February 22 New Brunswick establishes Provincial Nominee class of immigrants
August 3 Elinor Caplan becomes Minister of Citizenship and Immigration
September 1 Newfoundland and Labrador establish Prov. Nominee class of immigrants
New Citizenship is tabled again.
Second Sustainable Development Strategy Released

-

-

-

-

-

-

-

APPENDIX C
Objectives of Canadian Immigration Poky 1976 & 1997

As Stated in the Immigration Act 1976
Immigration objectives1

3. It is hereby declared that Canadian immigration policy and the rules and regulations
made under this Act shall be designed and administered in such a manner a s to promote
the domestic and intemational interests of Canada recognizing the need
(a) to support the attainment of such demographic goals as may be established by the
Government of Canada in respect of the size, rate of growth, structure and geographic
distribution of the Cannnian population
@) to enrich and strengthen the cultural and social fabric of Canada, taking into account
the federal and bilingual character of Caoada
(c) to facilitate the reunion in Canada of Canadian citizens and permanent residents with
their close relatives h m abroad
(d) to encourage and facilitate the adaptation of persons who have been granted
admission as permanent residents to Canadian society by promoting cooperation between
the Government of Canada and other levels of government and non-governmental
agencies in Canada with respect thereto
(e) to facilitate the entry of visitors into Canada for the purpose of fostering trade and
commerce, tourism, cultural and scientific activities and international understanding
(f) to ensure that any person who seeks admission to Canada on either a permanent or
temporary basis is subject to standards of admission that do not discriminate in a manner
inconsistent with the Canadian Charter of Rights and Freedoms
(g) to fulfill Canada's international legal obligations with respect to refugees and to
uphold its humanitarian tradition with respect to the displaced and the persecuted
(h)to foster the development of a strong and viable economy and the prosperity of all
regions in Canada
(i) to maintain and protect the health, safety and good order of Canadian society; and
(j) to promote international order and justice by denying the use of Canadian territory to
persons who are likely to engage in criminal activity.
Proposed Objectives for Immigration and Citizenship Legislation as stated in
Not Just Numbers: A Canadian Framework for Future Immimtion. Citizenship
and Immigraiton Canada. 1997.

a) Facilitate the entry, whether temporary or permanent of those persons who will
contribute to Canada's prosperity and to the economic well being of Canadians

-

-

. --

-

' Immigration Act 1976-77. Available Online. www.canadajustice.gc.c~/EN/LawslChapM-2.m

b) Create and maintain those conditions necessary to ensure that persons here on a
permanent basis become fidl participants in Canadian society in exercising both their
rights and responsibilities
c) Promote self sufficiency and security in social and economic terms by recognizing the
integrity of the family in its many forms
d) Enrich the culture of Canadians
e) Create and Maintain those conditions necessary to protect the health and safety of
Canadian society and deny the use of Canadian territory to persons likely to engage in
criminal activities whether defined nationally or internationally.

APPENDIX D
Participants in the 1975/76 Immigration Act Revision
a) Private G~OUDS
and Individuals

Amnesty International
Baltic Federation
Canadian Bar Association
Canadian Council of Churches
Canadian Federation of University Women
Canadian Jewish Congress
Canadian Labour Congress
Canadian Medical Association
Canadian Polish Congress
Conservation Council of Ontario
Dr. Omond Soland, Chair Science Council of Canada
Entomological Society of Carusda
Family Planning Federation
Freda Hawkins, Immigration Scholar
Indian Immigrant Aid Services
Japanese Canadian Citizenship Association
Manpower and Immigration Councii & advisory boards
Population Research Group
Toronto Committee on Immigration and Migration
Vancouver Chinese Community
Zero Population Growth
b) Public Officials

Allan Gotlieb, Deputy Minister of Manpower and Immigration
Canadian Immigration and Population Study Task Force
Dept. of Manpower and Immigration Staff
House of Commons on Lmmigration Policy
Maurice Riel and Martin O'Conneli co-chairs Special Joint Comtnittee of the Senate and
Priorities and Planning Committee of Cabinet
Privy Council office
Robert Andras, Minister of Manpower and Immigration

