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THE EVOLUTION OF POLICY

Canada's immigration history can be told, and indeed has
been told, in many ways. At its most important level it is the
story of people, what they endured and what they achieved. It
is the story of those who have come to Canada alone and in
groups over the years, and who together have built the nation
of today. Their efforts and their talents have constructed
Canadian society, its institutions, its cultural diversity, its
political and economic character. In a remarkably short span
of time, it is these people who transformed half a continent
from a wilderness into a mature and prosperous state,
ranking high among the countries of the world.

This chapter makes no attempt to re-tell that exciting
tale. Its sole purpose is to introduce the reader to an account
of how immigration is managed now, by tracing the develop
ment of governmental policies and regulations in this field
since Confederation. Accordingly it is not a history of
immigration to Canada or the settlement of immigrants
here Instead it is offered as a backdrop to put into its
historical perspective the subsequent description of current
immigration laws, regulations and procedures.

The development of Canadian immigration policy since
Confederation has been evolutionary - unmarked by radical
shifts in posture, yet characterized by constant change.
Rarely have more than a few years gone by without some
adjustment of approach in response to the events of the day.
This state of affairs reflects the absence of any clearly stated
national consensus - either now or in the past - about what
immigration should be, or should do. While there has been an
underlying sentiment favouring population growth in the
interest of Canada's sovereignty and development, there has
been no grand public vision of a specific purpose for
immigration, as there has been in some other countries. As a
result, governments have not felt obliged to proclaim clearly
defined long-range immigration objectives - whether demo
graphic, economic, social or other. Lacking a larger design,
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Canadian immigration history can be read as a series of
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THE EXPRESSION OF POLICY IN THE LAW

In these circumstances, it is not surprising that govern
ments have preferred to use regulations rather than statutes
for expressing policies respecting what classes of people
might be admitted to Canada. Regulations can be changed
relatively easily and quickly, and thus new policy can be
implemented with a minimum of delay. The result has been a
steady flow of new regulations over the years.

Acts respecting immigration are another matter. Acts are
much more diflicult and time-consuming to change, and
convey a greater sense of permanence. They have therefore
been found unsatisfactory as legislative expressions of policy
that is subject to frequent adjustment. As a result, in the 107
years since Confederation, there have been only three major
acts respecting immigration and two important collateral
acts (the Chinese Immigration Act and the Immigration
Appeal Board Act), although these have received minor
modifications from time to time. The Immigration Acts have
not concerned themselves with the admission of immigrants,
but rather with the control of non-Canadians and, to a lesser
extent, with the welfare of immigrants before and after
their arrival in Canada. The infrequency of changes to the
acts reflects, for the most part, the greater uniformity and
permanence of views on these subjects.

the free-entry period (1867-95)

This first period was essentially one of laissez faire, the
prevailing migration philosophy of the time, which was
probably observed by Canada in a purer form and longer
than by any other country. It was assumed that the forces of
supply and demand for population especially the working
population, would spontaneously produce equilibrium. Canada
had enormous space to be populated and work (especially
ae-ricultural) to be done at a time when other countries had
suroluses of population (especially agricultural) eager to seek
new homes Nature was simply allowed to take its presumed
course with a modest assist in the form of promotional
activity mainly in Britain, together with an arrangement
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for paying part of immigrants' transportation costs and
providing cheap land for settlers. The resnit was a flow
of immigrants into undeveloped territory. Most were farmers
^tates, with smaller numbers from western and northern
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This act said nothing about what classes should be admitted
as immigrants, and did not provide for exclusions. In fact in
the case of immigrants from the United States, it did not
even call for examination.

The silence on admissible classes continued throughout the
period, but a few excludable classes gradually appeared in the
law. In 1872 the act was amended to authorize proclamations
prohibiting the landing of criminals and other "vicious
classes", and in 1879 an Order-iy-Council excluded paupers
and destitute immigrants. The laisscz-fairc policy thus
remained virtually intact in the law as well, with one
important exception. The province of British Columbia
became very concerned about the number of single male
Chinese who had entered that province either to work on the
railway or to seek new opportunities when the American gold
fields began to give out. After several years of effort, the
province succeeded in convincing the federal government to
make an exception to the free-entry policy and pass in 1885
an act "to restrict and regulate Chinese immigration". This
act did not ban Chinese immigration, but imposed a stiff head
tax ($50) that few could meet. Other non-white immigrants,
notably ex-slaves from the United States, were not subjected
to restriction.

Also dating from this period is the Immigrant Aid
Societies Act of 1872, which established the conditions to be
met by organizations set up to assist immigrant settlement.
This statute remains in force, although it has not been
invoked for over half a century.

During the years 1867-95 nearly 1.5 million immigrants
came to Canada, the great majority from the British Isles
and the United States. Annual movements ranged from
12,765 in 1868 to 133,624 in 1883, with an average of about
51 000. Most came to work on the land, but many found their
way into city factories; mines and other non-agricultural
work.
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SIFTON AND AFTER (1896-1914)

The appointment of Clifford Sifton as Minister of the
Intenor (the department responsible from 1892 for lands
administration and immigration) coincided with Canada's
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immigration, but countervailing pressures were becoming
too strong to ignore. Within the narrow limits of the existing
law, Sifton began the process of refining admission policy to
reflect more closely contemporary concerns.

A principle of Sifton's policy was that immigration should
not swell the urban population; he was sensitive to the
emerging problems of American cities, especially unemploy
ment even in times of prosperity. He hoped to avoid these
problems by concentrating on farmers, farm workers and
domestic servants, and discouraging all others. There was
nevertheless nothing in the law, initially, to prevent the
admission of city workers if they could make their way to
Canada, particularly if they came from the United States.
However, his approach was reflected in the passage of the
Alien Labour Act of 1897, which was designed to prevent
Canadian employers from importing contract labourers from
certain countries, especially railroad workers from the
United States. (This Act is still in force, although no use of it
has been made in living memory.)

British Columbia was still concerned about the number of
Asiatics entering that province. Its concern coincided with
Sifton's view that non-agricultural workers were not re
quired, and the result was that the head tax on Chinese was
doubled in 1900 and further increased (to $500) in 1903.
Sifton would have liked to impose similar restrictions on
Japanese, who were now arriving in substantial numbers, but
was prevented by diplomatic considerations from doing so,

Sifton's concern for the protection of public health
manifested itself in a 1902 amendment to the act to exclude
"diseased persons".

Overzealous activity of certain employment and travel
agencies resulted in large numbers of British labourers
arriving in Canada, where they promptly became unem
ployed or acted as strike-breakers. Canadian labour unions
were understandably incensed, and reinforced Sifton's view
about the disadvantages of non-agricultural immigrants. The
Immediate result was an amendment of the law in 1905 to
make it an offence to misrepresent the attractions of
immigration to Canada.
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those arisingabng the virtually unpatrolled Canada-U.S. boundary, and
the arrival of numerous "undesirables" - convinced the
government that the 1869 immigration legislat^n fnd the
SkM ™ l«"ger adequate. In 1906 thelegislation was extensively consolidated and revised and the
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certain relatives (presaging the development of family-
reunification policies).

British Columbia's concerns about migration from the
Orient had also been mounting again. Although the head-tax
regulations had largely achieved their purpose in checking
Chinese immigration, substantial numbers of immigrants
were now arriving from Japan and India. Among the
concerns expressed was the bizarre apprehension that Japan
might be trying to found a colony on the Pacific coast.
Following riots in Vancouver in 1907, the federal govern
ment decided it must act to control Asiatic immigration. First
came an Order-in-Council excluding immigrants who did not
come to Canada by direct continuous journey from their
homeland. Another regulation stipulated landing money of
$200 for Asiatic immigrants other than Japanese and
Chinese. Finally, the Japanese government was persuaded to
restrict the number of its emigrants to Canada. An interest
ing historical footnote to these events is that the federal
official sent to investigate the difficulties in Vancouver was
not an Interior officer, but the then Deputy Minister of
Labour, William Lyon Mackenzie King.

The Act was again revised in 1910, mainly to tighten its
administration and enforcement Of chief importance to
policy evolution were the addition of a new prohibited class,
subversives, and the inclusion of new regulation-making
powers respecting the presentation of passports and penal
certificates.

A report by the Deputy Minister to the Estimates Com
mittee in 1910 summarizes the situation towards the end of
this period:

The policy of the Department at the present time is to
encourage the immigration of farmers, farm labour
ers, and female domestic servants from the United
States, the British Isles, and certain Northern Euro
pean countries, namely, France, Belgium, Holland,
Switzerland, Germany, Denmark, Norway, Sweden
and Iceland.

On the other hand, it is the policy of the Department
to do alt in its power to keep out of the country



immigration program

undesirables which for the purposes of this review I
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Frank Oliver, large numbers swelled the population of
Canadian cities.

In some ways, these relatively few years from the turn of
the century to the First World War were the most significant
in Canada's immigration history. They saw not only six of the
eight largest annual movements ever recorded, but also the
birth of the principle of selective immigration, a cornerstone
of all policy since; the development of the Immigration Act to
a point from which it has changed only in detail in the
ensuing three generations; and the adoption of the practice
of using regulations to control the composition of the
immigration movement.

WAR AND DEPRESSION (1914-45)

It may be that the outbreak of the First World War saved
the government of the day from some difficult By
1914 nearly all good, accessible honiesteading land had been
taken UP the supply of non-agricultural labour was moreharadeouate to meet demand, and the ethnic fabrjc of
Canada was being decidedly changed by the large inflows
(160 000 In 1913 alone) of immigrants from other than
Britain and the United States. It therefore seems probablethafpreiures to adjust the policies of the preceding decade
might have become irresistible.

R„t the war intervened and Canadian immigration
entered a long period of uncertainty. The field was treatedwUrextreme caution by policy-makers. The war cut off
virtimliv all emigration from the Continent and absorbed theefforts oftaSf all available British manpower, hut agricul-
turaHsts with capital continued to come in substantial
numbers from the United States until that country also
entered the war in 1917.

In some quarters it was expected that the end of hostili
ties would mean a resumption of immigration on the pre-war
^oale Perhaps in anticipation a separate department forImmigration and Colonization was created in October 1917.
But events belied these expectations. Demobilization threw
thousands of workers into the labour market at a time when
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States) be in possession of visas issued abroad by Canadian
immigration officers or British consular officers. This was the
logical culmination of efforts over many years to prevent the
entry of those regarded as undesirables, and to avoid
hardship for both intending immigrants and receiving
communities.

The return to normality began in 1922 as the sharp
sentiments and disruptions provoked by the war faded. The
restriction on Hutterites and Mennonites was withdrawn,
and for the first time admissions policy was expressed in a
selective regulation, which listed as admissible classes agri
culturalists farm labourers and female domestm servants,
and cancelled the landing-money requirement. The norma-
Hzation process continued into 1923, when the enemy-aliennroLition was terminated, and the admissible classes were
Ltended to the wives and minor children of Canadian
residents and American citizens and British subjects from
the "old Dominions" able to support themselves in Canada
until they found employment Restrictions on Asiatic immi
grants were also relaxed to the extent that farmers, farm
Lrkers, female domestic servants, _ and wives and minor
children of residents were made admissible, subject to a $250LndTng-Lney requirement and there being no contraryanding m s agreement e.g. Japanese). On the
'X" a n?« Chii:se L.igration Act cut off Chinese
immigration completely.

Another significant development in 1923 was the govern
ment's decision to accept several thousand Jewish refugeesTom Rormania on compassionate grounds. These people
were accepted, notwithstanding their madmissibihty underthe existing regulations, if they had relatives in Canada andtrr^nteed by the Jewish Immigrant Aid Society. This
movement continued for several years.

The return of economic prosperity in 1923 induced thegovernment to adopt a more active approach. Land settle-
Lnt continued to be the main objective. The government
entered into numerous arrangements with the British
Government, Canadian railway companies, other federal and
nrovincial agencies, private land development organizations
and others, for the recruitment, selection, transportation and
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year, the admissible classes were extended to non-British (but
also non-Asian) immigrants with occupations in demand in
Canada, and to the parents, unmarried children and unmar
ried brothers and sisters of Canadian residents. One aspect
of these changes granted preferential treatment to citizens
of Belgium, Denmark. France, Netherlands, Norway, Sweden
and Switzerland. Another instituted what later came to he
known as the "sponsored" category.

A consolidation of the Act in 1927 produced nothing new,
but in 1928 the labour movement finally succeeded m its
years-long effort to overcome the opposition of the Senate to
the repeal of the provision under which strike leaders were
deemed to he deportable.

Although immigration returned to substantial levels in
the late 1920s it was not an unqualified success. Few
prospective immigrants of the most preferred class (apeul-
turalists) could be found with the necessary capital, and
currency-exchange problems interfered even with these. The
many schemes to promote agricultural immigration were
abused by people with no intention of settling on the land or
whose real aim was to enter the United States. A
tarv committee in 1928 noted with concern the growth of
what was seen as a detrimental concentration of immigrants
in the cities. Abuse of the required-labour provision was ̂ so
nrevalent and resulted m a regulation in 1929 to prohibit
contract labour not approved by the
preferred occupations (farmers, farm workers, domestics).

«?ome disenchantment with immigration was thus setting
in bTagain /..« ma,cure - the crash of 1929 - created the
moeratives governing policy. Faced with deepening eco-
nomic depression, the government moved m 1930 to delete
farm workers, domestics, required labour, and residents
relatives from the admissible classes, thus eaving only
agriculturalists, residents' wives and minor children, British
subiects from the old Dominions, and American citizens
capable of self-support. (This policy was confirmed in 1931
after consultations with the provincial governments had
shown widespread support for an "immigration holiday".) At
the same time the Asiatic admissible classes were reduced to
only the wives and minor children of Canadian citizens and
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(there being little immigration in practice), immigration was
still regarded primarily as a matter of land settlement, with
the immigration service organized to serve that objective.
British and American immigrants were the most favoured.
Northern Europeans were relatively well received. Other
Europeans were accepted if no one else was available. Non-
whites were not welcome. Immigration policy and law had
developed hardly at all. The main policy contributions of the
1914-45 period were the introduction of the concept of
sponsored immigration, and the use of the visa to control
immigration at source.

The low level of immigration activity is shown clearly in
the statistics of the period. In these three decades barely two
million immigrants came to Canada, an average of less than
65 000 a vear Only ten of these years saw more than 100,000tamigraS with a high of 166,783 in 1928 and a low of 7,576
in 1942. Once again, the immigrants were predominantly
British or American.

THE SECOND FLOWERING {1946-61}

Tt has been since the Second World War that Canadian
.ttinn nolicv has evolved most rapidly, reflecting the

swift^pace of national development and profound «ha"gesSectiS patterns of international migration The kmds ofSople moving to Canada have changed radically durmg th.sWest period; Canadian needs and priorities have altered; and
new cEa lenges have emerged. All this has demanded sub-
StW development both of policy and organisation.

As soon as the war ended, a liberalisation of immigration
ILht hv manv - by Canadians believing immigration

Mce sary to populate and develop the country; by ethnicgrams aL individuals wanting to rescue their relatives and
Tnalrrots from the chaos in Europe; and by foreign^i^ents hoping to relieve serious problems of overpopu-f 1 n aTd me^loyment. Several factors, however, delayed

diate changes in policy. Canadian servicemen had to beraturnS by the scanty shipping available. Many people
remembering 1919-22. thought the Canadian economy would
r^ert only with great difficulty to peacetime conditions, and
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considerable oriental immigration would be certain to give
rise to social and economic problems of a character that might
lead to serious difficulties in the field of international
relations. The government, therefore, had no thought of
making any change in immigration regulations which would
have consequences of that kind. For the immediate future,
emphasis would be placed on sponsored relatives and the
resettlement of displaced persons.

To implement the policy decision on sponsored relatives,
the admissible classes regulation was amended to permit the
sponsorship of several more classes of relatives. In addition,
and in deference to the United Nations charter, the Chinese
Immigration Act was repealed, with the effect that Chinese
became eligible for sponsorship in the same limited way as
other Asians.

The apparatus for giving effect to the second policy
decision - on displaced persons - was also quickly put in
place. Canada had been a member of the Intergovernmental
Committee on Refugees since 1946, and joined the Interna
tional Refugee Organization as soon as it was formed m July
1947 Regulations were passed authorizing the admission of
10,000 (subsequently much increased) displaced persons for
job placement. Since the immigration service had "•>jxp®"-
ence in industrial placement, this operation was conducted
officers of the Department of Labour. In addition, the
government entered into the first of a series of agreements
with agencies such as the Canadian Christian Counci for the
Resettfement of Refugees (CCCRR) for the
settlement of displaced persons and related poups. These
develoTments are notable on several counts: the commence
ment of non-agricultural open placement immigration, theScreair-nvolvement of the Department of Labour, and
treTnterest of church and ethnic groups in part.c.patmg m
the immigration process.

Other significant developments about this time included:
X-ray examination was made compulsory for all immigrants
where indicated by local conditions; French and Irish citizens
were made admissible on the same terms as British and
Americans- the continuous journey regulation of 1908 affect
ing Asiatic'immigrants was rescinded; and for the first time,



20 THE IMMIGRATION PROGRAM
' -W.. , « » J «/| j»/

nu«-:^rgTattspace and housing for imnii/rants Jh shipping
entering into agreements to purchase
transportation, and hn^toi both air and ocean
British immigrants. The for
displaced persons and orphansTrom numbers of
authorized. The arrangements for countries was
placed persons' medical exDens«« "^oeting indigent dis-
conclusion of cost-sharin/I^r!! ! by
and large grants were made tMh™!^? Provinces,level interdepartmental cL II CCCRR. A high-
Labour, External Affairs Health a^ndw'l?^ Resources,of State) was established ?o a^
emigration policy, especial v i government on
labour. This committee amn.. 1 movements ofof allotting "quotas" to indifiduaf ^ system
'"creasing importance of frT occupations. Finally thethe enj „( of >n™g,at,„ legidatfo'n at
and Immigration. Department of Citizenship

i" «emXTou'n classes and

domandsof the cither quant'iti"meritorious markerMor
regulations, were elr' '"^^Imissible under th""''
resort to indivi^ 11 C" excluded or i„ ^ existing

existed i ^"''=1"ent
generoasly f„,Ve adSftfc ^number of thp ®®®"res to ensure th Canada more

-pjjg 'C right places

Of a new M„d

<f^fermi„ation o7'adm-'""''^'^"f^' S'oth"'
^^"^ms.bility to thi Ta^' 'eft the

® judgment of the

THE EVOLUTION OF POLICY 21

Minister who was to consider (a) suitability "having regard
to climatic, educational, social, industrial, labour and other
conditions and requirements in Canada", and (b) whether the
immigrant might be undesirable due to "peculiar customs,
habits, modes of life, methods of holding property", or
general unassimilability. In practice, this regulation meant
that the following groups (other than Asians) became
admissible;

• relatives of any degree sponsored by residents
of Canada

• agriculturalists, entrepreneurs, professionals,
domestics and nurses' aides

• other workers specifically nominated by Cana
dian employers, and

• other workers approved by the immigration
settlement service or for placement by the
Department of Labour.

Blacks were held to be inadmissible unless they fell in the
preferred classes, or were the spouses or minor children of
Canadian residents.

This regulation was soon followed by others removing all
Germans from the enemy-aliens prohibition, and extending
the Asiatic admissible classes to the husbands of Canadian
citizens and unmarried children up to 21 years of age. In
addition, agreements were signed with the Government's of
India, Pakistan and Ceylon, early m 1951, under which
Canada agreed to accept limited numbers of their citizens as
immigrants over and above any who might be admissible
under the Asiatics regulation. Finally, in view of the
continuing shortages of workers and the high costs of
transportation, arrangements were made to subsidize immi
grants' transportation by air and to make assisted-passage
loans to selected workers and their families.

The impact of these changes in policy, but especially the
general admissible-classes regulation and the transportation
measures, was immediate. The size of the annual movement
leaped, but not entirely in the direction anticipated. Although
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companies. In addition, advice was sought each year from
influential Canadian organizations, such as the Trades and
Labour Congress, the Canadian Chamber of Commerce, and
the Canadian Council of Churches. Another important
development was the gradual replacement of Labour officials
in selecting and placing immigrants, by officers of the
immigration service. A measure of additional control over
numbers was achieved by refusing permission for most
unsponsored immigrants to move to Canada during months
of lower economic activity, usually October to March inclusive.

Legislative changes in these years were relatively few
compared to the immediate post-war years. The enemy-aliens
prohibition was completely revoked in 1952, a year which also
saw the passage of the present Immigration Act. The latter
was a sharper instrument for control and enforcement, but
contributed little to immigration policy except to eliminate a
few obsolete prohibited classes and to establish the assisted-
passage scheme. Regulations made under the new Act in
1953 were largely a consolidation of earlier regulations, but
included some important new aspects. All immigrants were
required to have passports and visas, but in practice, under
authority granted to the Minister, the old exemptions in
favour of the preferred nationalities remained m effect Jhe
admissible classes regulation was identical to that of 1950,
except that the determination of admissibiiity of th® "O""
preferred classes was assigned to Special Inquiry Officers
rather than the Minister.

Other new elements of immigration policy in these years
were the introduction of annual quotas for domestic workers
from the Caribbean (1955) and the payment of family
assistance" in lieu of family allowances to immigrant
families (1956).

The problem of increasing numbers of visitors applying
for landing while in Canada also began to emerge during the
fi fties, due partly to controls on sponsored immigration, and
partly' to the restrictions on non-European immigration. A
court case made it necessary to draft new regulations - not
so much to alter policy, as to express it with legal precision.
These regulations listed as admissible classes:

• the preferred nationalities {as before)


