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In light of the growing number of immigrants admitted through provincial nominee
programs and the significant policy variation among these programs, governments should
develop a framework to facilitate coordination and chart future directions.
Étant donné le nombre croissant d’immigrants admis en vertu des programmes des
candidats des provinces et les variations considérables entre les dispositions provinciales,
les gouvernements devraient élaborer un cadre commun pour favoriser la coordination des
programmes et en déterminer les futures orientations.
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Summary
Over the past two decades, as a result of a series of agreements with the federal government,
Canada’s subnational governments have acquired a major role in the selection of immigrants.
The first of these agreements was with Quebec government, which since 1991 has selected all
economic immigrants seeking to settle in the province. Starting in the late 1990s, agreements
based in part on Quebec’s led to the launch of provincial nominee programs (PNPs) in all the
other provinces, Yukon and the Northwest Territories.
PNPs have grown to the point where they admit about one-quarter of economic immigrants.
Consistent with one of their initial goals, PNPs have led to a shift in the destinations of newcomers, to the benefit of smaller provinces such as Manitoba. There has also been a multiplication of entry streams, including for temporary foreign workers with experience in the province,
business investors, families of immigrants admitted under a PNP, and international student
graduates. Drawing on recent interview research, this study examines the evolution of PNPs
in four provinces — Manitoba, British Columbia, Alberta and Nova Scotia — and assesses the
implications for policy coherence and coordination in the context of multilateral governance.
Under their agreements with Ottawa, provincial governments have had considerable leeway to
shape their nominee programs to respond to specific economic and labour market needs. However, major program integrity issues have emerged in a number of provinces, particularly with
business investor programs (a number of which have been closed or suspended due to inadequate application of eligibility and admissibility requirements, and fraud). In recent years, the
federal government has reasserted its role — notably to press for greater program integrity — and
introduced policy changes that apply to all PNPs (such as minimum language requirements for
candidates). Since these policy changes were introduced in 2009, there have also been significant
tensions over the caps on the number of nominees each provincial government may accept.
The federal government has addressed these issues in large measure with each of the individual
provinces concerned. As a result of this bilateral dynamic, some decisions may not be sufficiently informed by broader policy perspectives and experience in other provinces. Moreover, some
program innovations may not take sufficient account of the implications for the immigration
system as a whole — as demonstrated by the growing use of PNPs as a channel to permanent
residence for temporary workers (who are not screened as fully as applicants for the Federal
Skilled Worker Program). In light of these developments, the author proposes that the federal
and participating provincial and territorial governments jointly develop a vision and framework for PNPs, including shared objectives, in order to encourage greater coordination and
chart future directions for these important programs.
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Résumé
Dans la foulée d’une série d’accords signés avec Ottawa depuis 20 ans, les gouvernements
sous-nationaux du Canada en sont venus à jouer un rôle majeur dans la sélection des immigrants. Le premier de ces accords avait été conclu avec le gouvernement du Québec, qui choisit
depuis 1991 tous les immigrants économiques désireux de s’y établir. À partir de la fin des années 1990, d’autres accords en partie inspirés par celui avec le Québec ont mené à la création
de programmes des candidats des provinces (PCP) dans toutes les autres provinces, au Yukon et
dans les Territoires du Nord-Ouest.
Depuis, les PCP se sont développés au point qu’environ le quart des immigrants économiques
sont admis au pays à titre de candidats des provinces. Et conformément à l’un des objectifs
initiaux des programmes, les destinations d’établissement des nouveaux arrivants ont changé
au profit de provinces plus petites comme le Manitoba. Les PCP ont aussi multiplié les volets
des programmes, en en créant notamment pour les travailleurs étrangers temporaires ayant
une expérience dans une province donnée, les investisseurs, les familles d’immigrants admises
en vertu d’un PCP et les étudiants étrangers diplômés. S’appuyant sur de récentes entrevues de
recherche, cette étude examine l’évolution des PCP au Manitoba, en Colombie-Britannique, en
Alberta et en Nouvelle-Écosse, de même que la cohérence et la coordination de leurs dispositions dans une perspective de gouvernance multilatérale.
Les accords conclus avec Ottawa laissent aux provinces une marge de manœuvre appréciable
pour établir des programmes de candidats répondant aux besoins de leur économie et de leur
marché du travail. Mais dans plusieurs provinces, leur application a donné lieu à de sérieux
problèmes d’intégrité, surtout en ce qui a trait aux programmes d’investisseurs (certains ayant
été annulés ou suspendus pour cause d’application inadéquate des exigences de recevabilité et
d’admissibilité, voire de fraude). Ottawa a donc réaffirmé son rôle ces dernières années, insistant notamment sur le critère d’intégrité, et apporté des modifications s’appliquant à tous les
PCP (entre autres des exigences linguistiques minimales). En 2009, il a imposé des limites au
nombre de candidats que peut accepter une province, ce qui a créé des tensions importantes
avec certaines provinces.
Essentiellement, Ottawa a traité ces problèmes avec chaque province concernée. Résultat de cette
dynamique bilatérale : plusieurs décisions ne s’appuient pas nécessairement sur une vision politique globale ou sur l’expérience d’autres provinces. Et certaines innovations ont été apportées
aux programmes sans que l’on mesure leurs effets sur tout le système d’immigration, comme l’indique le recours croissant, dans certaines provinces, aux PCP pour permettre aux travailleurs temporaires d’accéder à la résidence permanente (les critères de sélection qui s’appliquent diffèrent de
ceux utilisés pour les candidats au programme des travailleurs qualifiés). Face à cette évolution,
l’auteur propose qu’Ottawa et les provinces et territoires participants définissent conjointement
une vision, un cadre et des objectifs applicables à tous les PCP, de manière à favoriser leur coordination et à déterminer les futures orientations de ces importants programmes.
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I

mmigration policy is tied to questions of national sovereignty such as border protection and
security and is also often linked to national economic and labour market policies. It is thus
not surprising that, even in federal states, the admission of immigrants is almost always the
responsibility of the national government. Canada is an exception: under the Constitution, the
federal and provincial governments have concurrent jurisdiction over immigration, although
Ottawa has the final say. However, until the 1970s, provincial governments were almost entirely
absent from the field.
In the context of what is sometimes described as immigration federalism (Spiro 2001; Paquet
2012), a certain degree of subnational involvement in immigration matters applies in a number
of other federal countries (Joppke and Seidle 2012). Among these, Canada is distinguished by
the extent to which provincial governments participate directly in the selection of immigrants.
As explained in the first section of this study, this transformation occurred through a series of
bilateral agreements (that is, those between the federal and each provincial government). Except
for the 1991 Quebec-federal government accord, the agreements are part of the Provincial Nominee Program (PNP). One result is that the distribution of newcomers has changed somewhat
to benefit smaller provinces. There has also been a multiplication of entry streams — including
for temporary foreign workers resident in the country. These developments are reviewed in the
second section. The third section provides overviews of the scope of the PNPs, their impact and
current issues in four provinces — Manitoba, British Columbia, Alberta and Nova Scotia.
Provincial governments have generally had considerable leeway in shaping their nominee programs
to respond to economic and labour market needs — indeed, this is one of their strengths. However,
major program integrity issues have emerged in a number of provinces, particularly with business
investor programs.1 As discussed in the fourth section, the federal government has reasserted its
role with regard to certain aspects of PNPs — notably, to press for greater program integrity — and
introduced policy changes that apply to all PNPs (such as minimum language requirements for candidates). There have also been significant tensions over the caps on the number of nominees each
province may accept.
Although processes of multilateral governance (that is, those involving the federal, provincial and
territorial governments) are being used more extensively in the immigration field, PNPs have since
the outset been subject to a strong bilateral dynamic: the federal government interacts with each
province on its own. As a result, some decisions may not be sufficiently informed by the broader
perspective and experience (both successful and less so) in other provinces. Moreover, practice is not
always consistent with the stated objectives of the program as a whole — as demonstrated by the
growing use of PNPs as a channel to permanent residency for temporary workers (both high-skilled
and low-skilled). This study concludes by proposing that the federal and participating provincial and
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territorial governments jointly develop a vision and framework to encourage greater coordination
and chart future directions for these important programs.

Origins and Objectives of the Provincial Nominee Program

I

n light of the rather centralized form of federalism established at Confederation, it may seem
surprising that provincial governments were given authority to legislate on immigration. Rob
Vineberg (1987, 300) has explained that, because immigration had been a preoccupation of the
(pre-Confederation) colonial governments, “it only made sense that all levels of an under-populated agrarian country would be actively interested in immigration and agriculture.” In fact, the
immigration field provides an early example of executive federalism: federal-provincial conferences on immigration were held annually between 1868 and 1874; the 1868 conference led to
the first intergovernmental immigration agreement, which allowed provincial governments to
appoint immigration agents abroad. However, for most of the following century, the federal
government regarded immigration as a national program, with provincial involvement permitted only as necessary (Vineberg 1987, 305-6).
Starting in the 1960s, Quebec’s political leaders sought greater powers for their province on
a range of matters. Some policy-makers, concerned about the province’s slowing population
growth, began considering how to attract more immigrants. A related claim was that the Quebec government was better suited to selecting newcomers who could be expected to integrate
into Quebec’s largely French-speaking society. The first of four immigration agreements with
the federal government was signed in 1971. Its terms were modest: the Quebec government was
authorized to post an information officer in designated countries. The 1975 agreement gave
Quebec a modest role in immigrant selection, and this was enhanced in 1978.
The fourth immigration agreement was negotiated at the same time as the 1987 Meech Lake
Constitutional Accord and was set to come into effect when the amendments were proclaimed.
When that failed to occur, the agreement, known as the McDougall/Gagnon-Tremblay Accord,
was signed in 1991 (Citizenship and Immigration Canada [CIC] 1991). The Quebec government
obtained the power to select all economic immigrants to the province; the federal government
can overrule candidates only for serious security or medical reasons. Selection is based on a
points system similar to the one used for the Federal Skilled Worker Program (FSWP) — the
principal entry channel for the Economic Class. The Accord also gave Quebec sole responsibility
for delivering integration services.

Although all this was achieved through intergovernmental agreements, there is a statutory basis
for provincial involvement in selection and other matters. The 1976 federal Immigration Act provided that the minister could “enter into an agreement with any province…for the purpose of
facilitating the formulation, coordination and implementation of immigration policies and programs.”2 From 1978, this led to the signing of agreements with a number of other provinces, none
of which provided for a provincial government role in immigrant selection (Seidle 2010, 3).
In the early 1990s, the governments of some of the Prairie and Atlantic provinces began to express
concern about the low levels of immigration to their regions. In 1995, 88 percent of newcomers set4
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tled in Ontario, Quebec and British Columbia — principally in Toronto, Montreal and Vancouver.
Manitoba also raised a labour market issue: that as a result of the selection criteria for the FSWP, the
province’s need for low-skilled workers in certain sectors was not being met. The federal government,
unwilling to replicate its accord with Quebec, developed the PNP to allow other provinces (and the
territories) to identify a limited number of nominees who, once approved, would become permanent
residents. By 2009, all the provinces other than Quebec, as well as two of the three territories, had
signed PNP agreements with the federal government (see table 1). (Despite the involvement of the
two territories, the programs are generally referred to as PNPs; this usage has been followed here.)
Table 1. Overview of provincial and territorial nominee programs

Term

PNP
admissions2
in 2011

PNP admissions to
province/territory as
a proportion of total
immigration

April 2015

4,306

12.4

2002

Indefinite

8,998

29.1

Saskatchewan

1998

Indefinite

6,959

77.7

Manitoba

1998

Indefinite

12,342

77.3

Ontario3

2005

May 2015

1,708

1.7

New Brunswick

1999

Indefinite

1,230

62.5

Nova Scotia

2002

Indefinite

779

36.4

Prince Edward Island

2001

Indefinite

1,565

90.4

Newfoundland and Labrador

1999

Indefinite

274

40.2

Yukon

2001

Indefinite

189

79.7

Northwest Territories

2009

August 2013

12

14.1

Signing of
initial PNP
agreement

British Columbia

1998

Alberta

Province/territory1

Source: For columns 3 and 4: CIC (2012a).
1

Quebec has its own selection process for skilled workers as part of its immigration agreement with the federal government.

2

Principal applicants and their spouses and dependants.

3

The Canada-Ontario Immigration Agreement expired on March 31, 2011; however, the authority for the PNP has been extended until May 31, 2015.

As for how PNPs function in practice, provincial governments are responsible for:
➤ designing their PNPs and establishing the program requirements
➤ recruiting and nominating the immigrants who will come to their province
➤ monitoring, evaluating and reporting on PNPs
For its part, Citizenship and Immigration Canada (CIC) is responsible for admissibility screening (medical, criminality, security) and the final selection of nominees. The federal visa officer
ensures that the applicant:
➤ has the ability to establish himself or herself economically in Canada
➤ intends to reside in the nominating province
➤ has not been nominated on the basis of a passive investment3
In addition, the federal government is committed to processing PNP applications as a priority
among applications for the Economic Class (CIC 2011a, 2).
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According to CIC, the PNP has four main objectives:
➤ to increase the economic benefits of immigration to provinces/territories based on their economic priorities and labour market conditions
➤ to distribute the benefits of immigration across all provinces/territories
➤ to enhance federal-provincial-territorial collaboration
➤ to encourage development of official language minority communities (CIC 2011a, 1)
On the first objective, advocates claim that provincial governments are better suited than federal officials to assess local labour market needs and that the former have closer links with employers and are able to adjust program criteria more quickly. Although this may be partly true,
it skirts a fundamental question: Should admission streams under PNPs cover the range of categories that the various provincial governments judge important, or should PNPs complement
— or at least not duplicate — the federal government’s immigration programs?
The second objective reflects smaller provinces’ calls for a greater share of immigration. As the
following section demonstrates, PNPs have helped reduce the share of immigrants settling in
Ontario, Quebec and BC. The objective of population growth has been particularly important
to Manitoba since it launched its PNP in 1999. Some of the Atlantic provinces, notably Prince
Edward Island, have also seen the PNP as a means of countering population decline.
Certain provincial governments have, or had, PNP streams with other objectives — for example, stimulating business investment and facilitating family reunification. As we shall see,
there have been a number of problems in these two areas, particularly the first. This has led the
federal government to press for improved program integrity and a reduction of what it sees as
duplication of federal programs. Although some consolidation is taking place, there is no firm
consensus about some of the more specific objectives that PNPs can or should serve.

Trends in Provincial Nominee Program Immigration Flows

A

t the outset, the PNP was intended to be modest. In 1999, 477 people were admitted. The
numbers rose steadily in the ensuing years, and by 2004 there were 6,248 admissions (CIC
2005, 2). Following the election of the Harper Conservative government in 2006, there was a
general move away from limits on the number of nominations allocated to individual provinces. As was the case with Manitoba’s 2003 agreement, renegotiated and new agreements did
not include limits. This further accelerated growth in PNP admissions (see figure 1).
In 2012, 40,899 people (17,200 principal applicants and 23,699 spouses and dependants)
were admitted to Canada through PNPs (CIC 2013b). This represented 25 percent of the total
economic principal applicants admitted that year. Combined with the economic immigrants
selected by the Quebec government (Quebec 2013), provincially selected immigrants accounted
for 50 percent of the Economic Class in 2012.
Figure 2 illustrates the changes in the distribution of immigrants between 1995 (before the
first PNPs were launched) and 2012. During this period, the proportion that went to Ontario,
Quebec or British Columbia dropped from 88 to 73 percent. Ontario, which in 1995 received

6
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55 
percent of newcomers, welcomed 38
percent in 2012. BC saw its share drop
from 21 to 14 percent of the national total,
while Quebec’s share rose from 13 to 21
percent during the same period. Among
the smaller provinces, Manitoba registered
the largest proportional increase — from
1.7 percent in 1995 to 5.2 percent in 2012.
Although not all of these shifts can be attributed to the PNP — for example, the
post-2008 economic downturn led to reduced flows to Ontario — the program has
helped increase the share of immigrants
settling outside the three most populous
provinces.4

Figure 1. Annual inflow of immigrants and provincial nominees,1
Canada, 1999-2012
300,000

250,000

200,000

150,000

100,000

50,000

0
1999 2000 2001 2002 2003 2004 2005 2006 2007 2008 2009 2010 2011 2012

Total

Provincial
nominees

Quebec
selected

As PNP entries rose in the mid-2000s, the
national immigration targets remained essentially at the same level. CIC became concerned that as a result of PNP growth, fewer
economic immigrants were being admitted through the FSWP. Effective for 2009, it implemented
nomination limits for the country as a whole and for each participating province/territory. The national limit (principal applicants) for 2009 was 17,065. To arrive at this number, provincial governments were asked how many nominees they expected to select in 2009, and their responses were
totalled. The national limit was increased to 20,665 for 2010 and remained at that level for 2011 and
Sources: CIC (2005; 2012b; 2013b); Quebec (1999-2000, 2004-05, 2006-12).
1
Quebec has its own selection process for skilled workers as part of its immigration
agreement with the federal government.

Figure 2. Distribution of immigrants by province,1 Canada, 1995 and 2012
60

50

Percent

40

30

20

10

0

British
Columbia

Alberta

Saskatchewan

Manitoba

Ontario

1995

Quebec

Prince
Edward Island

New
Brunswick

Nova Scotia

Newfoundland
and Labrador

2012

Sources: CIC (2005, 2013b).
1
The territories were omitted because the proportions were very low.
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2012. Ministers from a number of provinces called for the limits to be raised. This included Ontario,
which had recently begun to show interest in attracting more immigrants through its modest PNP
(Friesen 2012; Baglay 2012, 132-3). Jason Kenney, the federal minister, said repeatedly in 2011 and
2012 that increases would not be possible.
Pressure from a number of premiers to raise the national limit continued. CIC concluded there might
be some flexibility because in recent years the number of dependants accompanying provincial nominees had been lower than expected. When Kenney met his provincial/territorial counterparts in
November 2012, he informed them that he was considering raising the national limit. It was subsequently set at 22,315 for 2013. Following further CIC consideration, which involved weighing
a number of factors (including the degree to which the province had adjusted its PNP to focus on
economic immigration), five provinces saw slight increases in their 2013 allocation (see table 2). For
2014, the target for PNP admissions (principal applicants, spouses and dependants) has been set at
44,500 to 47,000. If met, this will constitute a record level for the program (CIC 2013d).
Table 2. Provincial Nominee Program annual nomination limits, by province and territory, 2009-13
Province/territory

2009

2010

2011

2012

2013

British Columbia

3,000

3,500

3,500

3,500

3,800

Alberta

4,000

5,000

5,000

5,000

5,500

Saskatchewan

3,400

4,000

4,000

4,000

4,450

Manitoba

4,000

5,000

5,000

5,000

5,000

Ontario

1,000

1,000

1,000

1,000

1,300

550

625

625

625

625

New Brunswick
Nova Scotia

350

500

500

500

600

Prince Edward Island

350

400

400

400

400

Newfoundland and Labrador

225

300

300

300

300

Yukon

190

190

190

190

190

-

150

150

150

150

17,065

20,665

20,665

20,665

22,315

Northwest Territories
Total

Source: Information provided by Citizenship and Immigration Canada.
Note: Annual nomination limits apply only to principal applicants and are subject to adjustment by Citizenship and Immigration Canada in coordination with the prov
inces and territories.

As PNP numbers increased, so did the range of streams or categories through which nominees
could be admitted. According to a 2010 study, in addition to the general or employer recruitment streams that all provinces administered, six provinces had business investment programs,
six had family reunification streams and four had a stream for international students (Carter,
Pandey and Townsend 2010, 7). Following a number of critical evaluations and audits, some of
the business and family streams were closed. Further changes can be expected in response to
CIC pressure to focus on economic immigration (as discussed in the fourth section).
A further significant development is that PNPs have become an important channel for two-step
migration by providing access to permanent residency for some temporary foreign workers
(TFWs) after they have worked in the country for a set period. The potential pool of TFWs has
grown considerably: between 2002 and 2012, the number of TFWs admitted to Canada rose
8
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from 110,616 to 213,441 (CIC 2013c; see also Worswick 2013, 3). The federal Canadian Experience Class, introduced in 2008, allows high-skilled TFWs (those with jobs in National Occupation Classification [NOC] categories 0, A and B) to apply for permanent residency.5 In contrast,
eight provinces and two territories also admit at least some low-skilled TFWs (NOC C and D).6
Manitoba’s PNP makes no distinction by skill level. In British Columbia, Alberta, Saskatchewan,
New Brunswick, Prince Edward Island, Yukon and the Northwest Territories, only those who
are employed in designated low-skilled occupations or who fall within the category of “critical
impact worker” qualify. Nova Scotia has no explicit channel but does admit some low-skilled
TFWs. Ontario allows only high-skilled TFWs to apply. Despite this variation, PNPs are now
the most likely path to permanent residency for low-skilled TFWs (Nakache and D’Aoust 2012,
161). In 2012, of the 38,067 TFWs who became permanent residents, 12,968 (34 percent) did so
through PNPs (CIC 2013b). Over time, there has been what Tom Carter (2012, 187) has labelled
a blending of the PNP and the Temporary Foreign Worker Program. This development has important implications, which I discuss in the assessment section.

Nominee Program Design, Results and Current Issues in Four Provinces

S

ince the inception of the PNP, provincial governments have had considerable flexibility to
tailor their programs to labour market needs and other priorities, such as attracting entrepreneurs and (in a small number of cases) facilitating family reunification. This section provides overviews of the development of PNPs in four provinces — Manitoba, British Columbia,
Alberta and Nova Scotia — and the main results and current issues in each case. The first three
provinces were chosen because for most of the period since Manitoba launched the first PNP,
they have received the largest numbers of nominees (since 2009, Saskatchewan has received
more nominees than BC). Nova Scotia was chosen in order to include one of the four Atlantic
provinces and because it has long been a less significant destination for newcomers. Research
for this study included nine semistructured interviews with present and former officials from
Citizenship and Immigration Canada and each of the provincial governments.

Manitoba
In the early 1990s, business and other interests began calling for increased immigration to
Manitoba (Leo and August 2009, 496). In particular, employers in the garment industry wanted
greater flexibility to recruit immigrant workers (Baxter 2010, 18-19). In 1996, the Canada-Manitoba Immigration Agreement (CMIA) was signed. It provided for the negotiation of an annex
on provincial nominees and the launch of a pilot project to recruit sewing-machine operators.
The PNP annex was approved in 1998, along with a second annex providing for the devolution
of settlement services (until then administered by CIC) to Manitoba.7
For the first two years, the Manitoba government was allowed to nominate 200 immigrants
and their families. In response to demand, the limit was subsequently raised. When the CMIA
was renewed in 2003, the cap was removed — a move that reflected the good relations between
the federal and Manitoba ministers. Since the outset, Manitoba has led the provinces in its use
of the PNP. Between 1999 and 2009, 45 percent of the nominees who arrived in Canada were
destined for Manitoba (Carter 2012, 184). In 2011, 77 percent of all immigrants to Manitoba
came through the PNP. Including some increase in the arrivals under federal programs, total
IRPP Study, No. 43, December 2013
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immigration to Manitoba more than tripled from 4,610 in 2000 to 15,963 in 2011; this dropped
to 13,391 in 2012 (CIC 2005; CIC 2012b; CIC 2013b).
Between 2004 and early 2013, the Manitoba PNP, which is administered by the Immigration
and Multiculturalism department, had five streams: General, Family Support, Employer Direct,
International Students and Strategic Initiatives (these are described in CIC 2011b). In part to
make it easier for potential applicants to understand program requirements, in April 2013, the
streams were consolidated into two categories.8 The first, Skilled Workers in Manitoba, is for
potential applicants already in the province, including TFWs and international students. To be
eligible, TFWs must have worked for an employer in Manitoba for at least six months and have
an offer of a long-term, full-time job from the same employer. The same requirements apply to
international students who have graduated from a publicly funded Manitoba post-secondary
institution in a program of at least one year’s duration.
The second category, Skilled Workers Overseas, is open to applicants who have a connection to
Manitoba through one of the following:
a relative or friend who is a permanent resident or citizen, has been residing in Manitoba for
at least one year and is able to support the applicant’s settlement
➤ at least 6 months of work experience in Manitoba within the last 10 years
➤ completion of a secondary or post-secondary education program of at least one year’s duration in Manitoba
➤ an invitation to apply sent directly from the Manitoba PNP as a result of a strategic recruitment initiative overseas or a successful exploratory visit to Manitoba
All applicants in this category are assessed according to a points system. Principal applicants
must also demonstrate that they have at least $10,000 in liquid, transferrable settlement funds
in their own name; eligible dependants must have $2,000 each.
➤

Manitoba has two business-related categories:
➤ Business: For applicants with a minimum net worth of $350,000. A minimum of three years
of successful business ownership experience or extensive experience in senior management
of a company is required, as well as the capacity to invest at least $150,000 in a new or existing business and to provide a deposit of $75,000.
➤ Young Farmers: For qualified farm business people with the ability to move to Manitoba and establish or purchase a farm or become partners in an existing farm business. Only 13 nominations
were completed under this program between 2005 and 2011 (Manitoba 2013, 222).
The business program came under scrutiny after concerns were raised that among the applications from China — the volume of which doubled between 2007 and 2011 — there were some
containing false information. In January 2013, a report from the Manitoba Auditor General
confirmed that a significant proportion of Chinese applicants had submitted forged or fraudulent documents. It also indicated that between 2005 and 2010, 37 percent of business nominees
did not meet the program requirements and forfeited their deposits (CBC News 2012). In its response, the department indicated that it had “proactively implemented integrity and enhanced
quality assurance measures,” and that improvement would continue (Manitoba 2013, 238).
10
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Encouraging immigrants to settle in smaller communities has been a key objective of Manitoba’s PNP. Between 2000 and 2012, an average of 31 percent of nominees, many of them
former TFWs, settled outside Winnipeg. The peak was in 2000, at 49 percent; by 2012, it
had dropped to 19 percent. The two top destinations after Winnipeg have been Winkler
and Brandon, each of which has received some 6,000 immigrants since 2000; meat-packing
is an important industry in the latter, as it is in Neepawa.9 The provincial government has
made concerted efforts, in collaboration with communities, to adapt its settlement services in regional centres with limited recent experience of immigration (Carter, Morrish and
Amoyaw 2008; Seidle 2010, 6-7). In a 2008-09 survey of 100 PNP principal applicants and 50
spouses (conducted as part of an evaluation of the PNP), newcomers who had settled outside
Winnipeg rated their communities as more friendly and welcoming environments than did
those living in the capital (Carter 2010).
Manitoba’s PNP provides channels for two-step migration. Once a TFW has been in the province
for six months, he or she may apply for permanent resident status. Unlike some of the other
provinces, Manitoba does not limit TFW applications to the high-skilled or people working in
particular occupational fields. Between 2005 and 2011, an average of 816 TFWs a year became
permanent residents under the Manitoba PNP. Sixty percent of those who made the transition
were low-skilled (NOC C and D).10
Manitoba’s PNP has been more closely studied than any of its counterparts. One in-depth review concluded that the program “has been successful in achieving its stated objectives…and
remains a model for other provinces to emulate” (Carter, Pandey and Townsend 2010, 33).
Another study attributed the program’s success to the Manitoba government’s decision to work
closely with community groups interested in bringing in immigrants (Leo 2006, 498). In my
interviews with them, past and present provincial officials revealed their pride in the innovation that the PNP has allowed and in the program’s focus on engaging stakeholders in the
immigration process. There are nevertheless some concerns that Manitoba’s PNP may have
become what Tom Carter has described as a “something for everybody program” that, with federal funding, has been used to compensate for labour force shortages due in part to inadequate
efforts in other policy areas, such as retraining older workers and improving the skills of the
Aboriginal population.11
Despite the federal government’s unexpected decision in April 2012 to resume delivery of federally funded settlement services in the province,12 Manitoba Immigration’s relations with CIC
seem to be reasonably good. The cap on nominees (currently 5,000 principal applicants a year)
nevertheless remains a point of contention. Commenting on the drop of more than 2,500 immigrants (PNP and federally selected) to Manitoba between 2011 and 2012, Immigration Minister Christine Melnick attributed this to the cap, which she said should be lifted (CBC News
2013). However, Manitoba’s limit remained unchanged for 2013.

British Columbia
The first immigration agreement with BC, struck in 1998, included provisions to establish a PNP.
A second agreement was signed in 2004 and remained in force until 2010. The latest agreement,
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which has a five-year term, was reached in 2010. As did its predecessors, the 2010 agreement
includes an annex on provincial nominees.13 During most of this period, the BC government
delivered federally funded settlement services. However, further to Jason Kenney’s April 2012
announcement (CIC 2012c), CIC will resume its administration in April 2014.
In part because BC has consistently received the second-highest number (after Ontario) of immigrants under federal programs, the BC government did not initially place as much emphasis as the Manitoba government did on nominee recruitment. By 2005, the number admitted
under the BC program was fewer than 1,000. This later increased considerably, reaching 4,900
in 2010. There were 5,932 nominees in 2012, which represented 16 percent of total immigration to BC. Entries through the PNP have not compensated for the drop in admissions through
the FSWP, which declined by 45 percent between 2005 and 2009. The report on the evaluation
of the BC PNP for the period 2005-10, carried out by Grant Thornton LLP, observed that BC had
become increasingly reliant on the PNP and the federal TFW Program to meet labour market
demand and regional needs (British Columbia 2011).
The BC PNP, administered by the Ministry of Jobs, Tourism and Skills Training, has two main
streams: Strategic Occupations and Business. The first stream has the following areas of focus:
➤

➤

➤

➤

➤

Skilled Workers: Open to applicants for high-skilled positions at NOC levels 0, A and B. Several years of directly related work experience is normally required.
International Graduates: For people who have graduated from a Canadian post-secondary
institution within the previous two years to fill positions at NOC levels 0, A and B, and, in
certain cases, levels C and D. Work experience is not required.
International Postgraduates Pilot Project: Applicants must have obtained an eligible master’s
degree or a doctorate from a recognized post-secondary institution in BC within the last two
years. Acceptance is not contingent on a full-time employment offer.
Designated Health Professionals: For registered nurses, psychiatric nurses and physicians
recruited by the provincial and regional health authorities; and qualified midwives.
Entry-Level/Semiskilled Workers in Select Occupations: the province-wide category, for
TFWs in the tourism/hospitality, food-processing and long-haul-trucking industries who
have worked for their employers for at least nine consecutive months (this began as a pilot
project in 2008 and was confirmed in 2011); and the Northeast Pilot Project, for TFWs resident in BC and working in any NOC C or D occupation within the Northeast Development
Region (this pilot is slated to run to March 2014).

A number of the entry channels provide for two-step migration, and this has been significant. In the period 2005-10, an average of 79 percent of BC nominees had been TFWs.
In 2010, the proportion was 93 percent.14 A study of the labour market outcomes of BC
nominees concluded that their prior Canadian experience may have contributed to their
success (Zhang 2012).
Business immigrants under the BC PNP fall into one of three categories:
➤ Business Skills: Applicants are required to make a personal investment of at least $400,000
to establish or to purchase and expand an eligible business anywhere in BC, create at least
12
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➤

➤

three new jobs in the business for Canadians or permanent residents, own at least one-third
of the equity and have net personal worth of at least $800,000.
Regional Business: Applicants must make a personal investment of at least $200,000 to establish or to purchase and expand an eligible business anywhere in BC outside of the Vancouver
and Abbotsford metropolitan areas, create at least one new job, own at least one-third of the
equity and have net personal worth of at least $400,000.
Strategic Projects: Foreign-controlled companies are assisted in establishing an eligible business in BC; key foreign managerial, professional or technical staff (up to a maximum of five
per company) who intend to become permanent residents and settle in BC are permitted
entry. Each company must invest a minimum of $500,000 and create at least three jobs for
Canadians or permanent residents of BC for each nominee applicant it proposes.

BC provincial officials consider that, overall, business nominees have performed well. Between 2008 and 2012, entrepreneurs nominated through this stream invested $580 million
and created 1,068 jobs.15 However, there have been some difficulties with the business program. A fast-track process under the Business Skills and Regional Business categories allowed
applicants to be nominated for permanent residency immediately after they arrived in the
province if they posted a $125,000 performance bond, which was returned once the program
requirements were met. Suspicions were raised by a large increase in applications following
the federal government’s decision to suspend its investor and entrepreneur visa programs
(Hunter 2012). A government report indicated that only 26 of the 141 businesses that had
used the fast-track option since 2007 had fulfilled the necessary requirements (Fowlie 2012).
In November 2012, Pat Bell, the minister responsible for the BC PNP, announced the suspension of the fast-track option.
A number of the Strategic Occupations and Business streams include incentives to settle or invest
in areas outside Metro Vancouver. Although this remains an ongoing challenge, BC officials told
the author that about 25 percent of nominees are currently settling elsewhere in the province.16 A
survey carried out in 2010 as part of the Grant Thornton evaluation found that, over time, there
has been further migration out of the Mainland Southwest region (which includes Vancouver).
The evaluation report concluded that the BC PNP was increasing the benefits of immigration to
BC. Noting some overlap with certain federal economic immigration programs, it observed that
“the BC PNP’s focus on meeting specific labour market and economic development needs…clearly
differentiates it from these programs, and highlights its continuing relevance” (British Columbia
2011). Looking forward, the province’s Immigration Task Force, which reported in May 2012, recommended that the 3,500 cap be raised to 5,000 for 2012 and 6,500 for 2013 (British Columbia
2012, 3). In February 2012, Pat Bell asked the federal immigration minister, Jason Kenney, to raise
the limit to 10,000 (Carman and O’Neil 2012). It was increased slightly to 3,800 for 2013.

Alberta
The Alberta Immigrant Nominee Program (AINP) began as a pilot project in 2002. In 2007, an
annex to the Agreement for Canada-Alberta Cooperation on Immigration provided for an ongoing program.17 Admissions under the pilot reached only 956 by 2006. Rapid growth in the oil
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and gas sectors from the mid-2000s led employers to rely more extensively on TFWs (Derwing
and Krahn 2008, 187), and the number of nominees increased. By 2009, Alberta had overtaken
BC as the province accepting the second-highest number of nominees (see figure 3). Growth
continued over the next two years. However, in 2012, Alberta did not meet its quota of 5,000
principal applicants. This resulted from, among other factors, the downturn in certain sectors
that traditionally relied on the AINP and the decision to refer relevant candidates to the Canadian Experience Class and other federal programs.
Figure 3. Annual inflow of provincial nominees1 in British Columbia, Alberta, Manitoba and Nova Scotia, 1999-2012
16,000

14,000

12,000

10,000

8,000

6,000

4,000

2,000

0
1999

2000

2001

2002

2003

2004

2005

2006

2007

2008

2009

2010

2011

2012

Year
British
Alberta
Columbia
Sources: For 1999 and 2000: Citizenship and Immigration Canada, personal
communications; CIC 2002-13.
1
Principal applicants and their spouses and dependants.

Manitoba

Nova Scotia

Administered by the Department of Enterprise and Advanced Education, the AINP has three
streams: Employer-Driven, Strategic Recruitment, and Self-Employed Farmer. The Employer-Driven stream is organized into three categories:
➤ Skilled Workers: For candidates with an offer of a permanent full-time job from an Alberta
employer in a skilled occupation (NOC 0, A or B).
➤ International Graduates: For recent graduates of a Canadian post-secondary institution with
an offer of a permanent full-time job from an Alberta employer in a skilled occupation.
➤ Semiskilled Workers: For foreign workers with an offer of a permanent full-time job from an
Alberta employer in a select semiskilled (NOC C or D) occupation in the following industry
categories: food and beverage processing, food services, hotel and lodging, manufacturing,
long-haul trucking and heavy-haul trucking.18
Under the Strategic Recruitment stream, candidates may apply without an employer. For a
number of years, this stream has included two categories:
➤ Engineering Occupations: For engineers, designers or drafters who are currently working or
have worked within the last two years in Alberta either directly or on contract for a recognized,
14
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➤

reputable and well-established Alberta engineering, procurement or construction company
and/or an Alberta company that is a member of the Consulting Engineers of Alberta.
Compulsory and Optional Trades: For people with an Alberta Qualification Certificate in a
compulsory or optional trade who are either currently working in their trade for an Alberta
employer or have done so for a minimum of six months in the past two years.

In 2013, two further categories were added to the Strategic Recruitment stream, broadening
considerably the range of potential applicants under the AINP:
➤ Alberta Work Experience: A temporary category (applications were accepted until November
28, 2013) that allowed eligible TFWs to nominate themselves rather than being nominated
by an employer. Applicants had to be in an eligible (NOC 0, A, B, C or selected D) occupation
and have worked full-time in Alberta for one of the past two years if in a skilled occupation,
and two of the past three years if in a semiskilled occupation.19
➤ Postgraduate Workers: For international graduates of a program of at least one year at an
Alberta post-secondary institution who have an offer of a permanent full-time job from an
Alberta employer in an occupation at levels NOC 0, A or B, as well as certain level-C occupations that usually require specific training and/or secondary education.
In addition, the Self-Employed Farmer stream is open to farmers who want to establish or purchase a farm business in Alberta, have a minimum net worth of $500,000 and are willing to
invest at least $500,000 in a primary-production farming business in Alberta.
For a number of years, the Alberta government had a family stream (for close relatives aged 21
to 45) as well as a category for US visa holders (that is, people working in the US on temporary
skilled worker visas and employed in occupations under pressure). In August 2010, the program
stopped accepting applications for both categories because it wanted to prioritize nominating
people who were currently working in permanent jobs or who had job offers in high-demand
occupations. In April 2013, the categories were permanently closed. The absence of a business
stream — and, since 2010, a family stream — may explain why program integrity does not seem
to have been an issue in relations with CIC.
Between 2002 and 2010, the highest proportion of Alberta’s nominations was in the Skilled
Workers category (40 percent of the total), followed by the Semiskilled Workers category (27
percent). The vast majority of nominees during the same period had been TFWs: Skilled Workers, 96 percent; International Graduates, 99 percent; Semiskilled Workers, 99 percent. The AINP
has therefore been used almost exclusively as a pathway to permanent residency. In this regard,
in early 2012, Dave Hancock, the minister responsible for immigration, observed: “People invested in [TFWs] in terms of their capabilities to do the job and their ability to settle into the
community…In other words, they’ve already proved that they can be part of the community
and be valuable to our province” (quoted in O’Neil 2012). In light of the province’s buoyant
economy and the steady growth in its PNP, it is not surprising that the Alberta government has
been pressuring the federal government to allow it to accept a great number of nominees. In the
same statement, Hancock called for Alberta’s limit to be raised from 5,000 to 10,000 (quoted in
O’Neil 2012). It was increased to 5,500 for 2013.
IRPP Study, No. 43, December 2013

15

Canada’s Provincial Nominee Immigration Programs: Securing Greater Policy Alignment

Nova Scotia
Nova Scotia’s nominee program dates from 2002. The current provisions are included in an annex
to the Agreement for Canada-Nova Scotia Co-operation on Immigration, signed in 2007. The Nova
Scotia Office of Immigration administers the PNP.20 In 2004, the first year for which data are available, Nova Scotia admitted 186 newcomers (principal applicants, spouses and dependants) under
the program. The peak was reached in 2007 with 896 nominees. Levels dropped somewhat to 638
in 2010 and 779 in 2011. Because not all provinces met their quotas, in late 2012, Nova Scotia’s cap
(principal applicants) for that year was raised from 500 to 700. For 2013 it is set at 600. Nominees
and their families accounted for 36 percent of total immigration to Nova Scotia in 2011.
Initially, the Nova Scotia PNP had three streams. One of them, the Economic stream (launched
in 2002), required applicants to invest at least $100,000 in a Nova Scotia business and participate in a six-month mentorship with the business. A number of serious issues emerged (some of
which were referred to the police), and in mid-2006, the stream was closed to new applications.
It emerged later that program criteria were often not respected, and that the private company
partly responsible for the administration of the program had made a considerable amount of
money with little to show for its efforts (Dobrowolsky 2013, 206). A subsequent review reported
that many of the Economic stream nominees either did not come to the province or left after
recouping all or part of their original $100,000 contribution (Nova Scotia 2012).
The Nova Scotia PNP currently has three streams in operation:
➤ Skilled Workers: Applicants must have a guaranteed job offer from a Nova Scotia employer
who has exhausted all other options for finding workers, and who offers standard wages and
working conditions for that occupational field; fluency in basic English; and a minimum of
Nova Scotia grade 12 or an equivalent 13 years of education.
➤ Family Business Workers: Applicants must have an offer of a permanent job in Nova Scotia
from an employer who is a close relative and who owns a business in Nova Scotia, as well as
the skills, work experience and licence, if applicable, for the job.
➤ Community Identified: Applicants must have strong, established connections to a Nova Scotia community and a letter of identification from an organization that is mandated by the
Nova Scotia Office of Immigration.
Three other streams that operated for a number of years are currently closed: International
Graduates, Nondependant Children of Nova Scotia Nominees and Agri-food Sector.21 According to a senior Nova Scotia official interviewed in April 2013, Nova Scotia wants to focus
on nominating skilled workers to fill labour market needs and, where relevant, it will direct
applicants to federal programs. For example, international graduates will be encouraged to
apply to the Canadian Experience Class (Nova Scotia 2013b). The official added that the
department wants to ensure a high level of program integrity and align its PNP with recent
federal policy changes.
The Nova Scotia PNP has no specific channel for low-skilled TFWs, but they are not excluded. In fact, 22 percent of the nominations made in 2012 were at NOC levels C or D.22 As in a
number of other provinces, in Nova Scotia, efforts have been made to encourage newcomers
16
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to settle in rural and small communities. Through the Community Identified stream, almost
40 percent of newcomers have settled outside the Halifax region. This stream, to be renamed
Regional Labour Market Demand, is being restructured to focus on meeting regional labour
market needs. Applicants will need to demonstrate that they can fairly quickly attach themselves economically to the region where they plan to settle and indicate that they wish to live
there permanently.23
The Nova Scotia government wants to increase immigration to boost its workforce as the population ages. Its 2011 immigration strategy called for a doubling of the number of immigrants
(federally selected and nominees) in order to reach 7,200 by 2020. This is an ambitious objective and cannot be met by the modest increases in PNP limits set for 2013 and 2014.

Summary
Although the PNPs in the four provinces covered here differ considerably, there are some commonalities: a focus on responding to specific labour market needs, including regional ones; criteria to encourage a proportion of nominees (both individuals and businesses) to settle outside
the province’s largest city; extensive reliance on TFWs as candidates; and efforts to pressure the
federal immigration minister to raise the nominee limits. All four provinces have adapted to
changing priorities and addressed program integrity issues.
Business streams have been the single greatest weakness in PNPs across the country. They
have been modified in Manitoba and BC; Nova Scotia closed its stream for investors only four
years after it was opened (Alberta has not had one). Some other provinces, notably Prince
Edward Island and New Brunswick, have also faced problems with their investor programs;
the latter announced in September 2013 that, owing to a large volume of applications, it was
putting a temporary hold on its business category (Daily Commercial News 2013). In Alberta
and Nova Scotia, there has been a move away from using the PNP for family reunification.
However, in contrast to Saskatchewan’s tightening of its family referral stream,24 this did
not occur because of program integrity issues. All in all (even if this is not by design), recent
changes in the four provinces covered here are contributing to greater alignment between
PNPs and federal programs.

Assessment of the Program and Reassertion of the Federal Role

I

n addition to the evaluations carried out in a number of provinces, CIC sponsored an evaluation
of the PNP as a whole for the period 2005-09. The conclusions were mostly quite positive:
➤ There is a continuing need for the PNP, and the program is consistent with CIC and federal
government priorities.
➤ The PNP has been more successful than other economic immigration programs in distributing immigrants outside Ontario, Quebec and BC.
➤ Some PNPs have similar themes to federal economic programs, but PNPs include additional
elements that allow the programs to respond to the unique needs of provinces/territories.
➤ Provincial nominees have higher earnings than immigrants in federal economic programs
during the initial years after admission. However, earnings of federal skilled workers surpass
those of provincial nominees by the fifth year after admission (CIC 2011a, v-vi).
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The evaluation report also included the following, more critical, observations:
➤ Several program areas posed particular challenges.
➤ There is a continued need for strong emphasis on program integrity as it pertains to fraud
and misrepresentation.
➤ The monitoring and evaluation of individual PNPs has been inconsistent over time.
On intergovernmental relations, the report stated, “Respondents expressed a wide range of opinions
regarding the clarity of roles and responsibilities for the delivery of the PNP” (CIC 2011a, vi).
Although the CIC evaluation did not devote much attention to the language competency of
nominees, the report nevertheless observed that in contrast to the FSWP and the Canadian Experience Class, there was no consistent minimum standard across individual PNPs and streams
(CIC 2011a, 31).
Commenting on the evaluation findings, Jason Kenney observed: “[W]e are excited about this
program but realize that it needs improvements in key areas.” In this regard, CIC moved quickly
on one point. In April 2012, Kenney announced that effective July 1, 2012, most PNP applicants for semiskilled and low-skilled professions would have to be tested and meet minimum
language standards (CIC 2012d).
This announcement can be seen as part of a reassertion of the federal role with regard to PNPs —
a process that began in 2009 when CIC implemented annual limits for PNP principal applicants.
Virtually all of the provincial governments have since been actively lobbying the federal government for more nominees, and a number of employers’ organizations and other stakeholders
have supported them. Following a meeting with his provincial and territorial counterparts in
November 2012, Kenney stated that the federal government does not want to “completely
cede [its] role in selecting immigrants.” He added: “We believe immigration is not just about
addressing regional labour market needs, it’s also about nation building” (quoted in Friesen
2012). Kenney nevertheless raised the national PNP limit for 2013 by 1,650. Provincial governments continue to call for further increases. For example, following the July 2013 meeting of
the Council of the Federation, premiers called on the federal government to “scale up the caps
on immigration levels” under the provincial and territorial nominee programs (Council of the
Federation 2013). The national limit was increased further for 2014.
The emphasis on reducing duplication of federal programs and efforts to improve program
integrity are further expressions of the reasserted federal role. On family reunification, Kenney
repeatedly suggested that applicants should rely on the federal program, not provincial family
reunification streams.25 A number of PNP streams for business investors have also suffered from
program integrity issues. In such cases, critical provincial audits and evaluations (rather than
federal pressure) were often the catalyst for closing the stream.
Duplication is not as clear-cut as program integrity issues. In some senses, it depends on where
one is sitting. One provincial official told the author that the federal government has been
redesigning its programs in ways that overlap with and duplicate PNP streams. As examples,
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he mentioned the Canadian Experience Class (which, as do five PNPs, provides a pathway to
permanent residency for high-skilled TFWs) and the federal Skilled Trades Program, launched
in January 2013 (CIC 2013c). Kenney, one of the most active federal immigration ministers
in decades (until his appointment to a new department in July 2013), saw things differently.
In a March 2012 speech, he remarked: “We’re saying to the provinces, ‘Let’s stop the duplication. Don’t nominate people who could come to Canada as permanent residents through a
federal program like the Experience Class’” (CIC 2012e).
Differences of view such as these will persist as efforts continue to align the roles of the federal
and provincial governments in immigrant selection. Although one of the strengths of PNPs is
the program flexibility they offer provincial governments,26 for the better part of a decade they
were left to expand and innovate without reference to a national policy framework; and, at least
in some cases, insufficient attention was paid to program effectiveness and evaluation (Alboim
and Maytree 2009; Auditor General of Canada 2009, chap. 2).
The lack of reference to a policy framework is reflected in the growing role of PNPs as a channel to
permanent residency for TFWs, including for the low-skilled in designated occupations (as in BC and
Alberta). Indeed, this dimension is not even mentioned in the four objectives of the PNP quoted in
the first section of this study. The possibility of making the transition to permanent residency can
make TFW jobs more attractive, contribute to the continuing rise in TFW admissions and lessen employers’ incentive to hire and/or train Canadians (on the latter, see Halliwell 2013, 38).
In this regard, concerns have been expressed (including in the interviews for this study) that admitting growing numbers of low-skilled TFWs may lead to a “deskilling” of the country’s immigrant pool. Some provincial governments are not only using their room to act but also making
quite frequent adjustments to the PNP admission criteria for TFWs — as illustrated by Alberta’s
mid-2013 policy changes (some of which lasted only a few months). Although the number
of TFWs any province admits in a given year may not be high, it is not clear that the consequences for its labour force and those of neighbouring provinces are being adequately taken
into account. This is only one example of the implications of the extensive program variation
in immigrant selection. There is thus reason to heed Keith Banting’s observation that Canada
has moved “from a world in which one government was clearly responsible for immigration to
one in which everyone and no-one is in charge” (2012, 104).
Although some of Jason Kenney’s efforts to align PNPs (or particular streams) with federal programs were probably overdue, there are problems with an approach that relies extensively on
pressuring individual provinces. A focus on bilateral processes — spokes on a wheel — precludes
a review of the weaknesses (and strengths) of a given PNP in relation to those of other provinces
and territories. Although the frequent intergovernmental meetings and conference calls that
occur within the immigration sector provide the opportunity to raise particular issues, there is
no ongoing committee or working group with a specific mandate with regard to PNPs.
This contrasts with steps the federal, provincial and territorial governments have taken since
2009 to develop a pan-Canadian framework for settlement outcomes. Its purpose is “to provide
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a cohesive, national approach for defining and measuring settlement outcomes and to establish
the evidence base for better accountability and policy decisions” (CIC 2013a). It is notable that,
except in Quebec, settlement programming is largely administered by CIC (although the agreements with Manitoba and BC were still in force when discussions began on the framework).
Despite that, agreement was reached on this innovative intergovernmental framework.
In light of the significant (and still growing) provincial role in immigrant selection and the
need to consider the implications of individual provinces’ program changes (including the
intersection with other immigration streams — see Alboim and Cohl [2012, 25]), it is time that
participating governments develop a shared vision and framework for PNPs. The framework
would not replace bilateral discussions between individual provincial/territorial governments
and CIC. Nor would it cover the highly political matter of each PNP’s annual limits. Rather,
it would be centred on a statement of shared objectives intended to chart future directions
for all the nominee programs. The framework would provide a reference point for addressing
developments such as the increasing reliance on PNPs as a pathway to permanent residency
for TFWs. An ongoing working group could be created to ensure a regular exchange of information and data (including that on nominees’ outcomes). This would encourage greater
coordination and the kind of learning across jurisdictions that can be one of the strengths of
intergovernmental processes.

Conclusion

P

rovincial nominee immigration programs, the fruit of a series of bilateral agreements with
the provinces/territories dating from the late 1990s, have been successful in several respects.
They have allowed provincial governments, through links with employers and other actors,
to respond to particular labour market pressures, including those outside metropolitan areas.
PNP applications have been processed considerably faster than FSWP applications (Young 2011,
317). Nominees have quite positive economic outcomes, even in their initial years after admission. In provinces such as BC and (especially) Manitoba, the program has encouraged a significant share of immigrants to make their homes outside the largest city. More generally, the PNP
has led a greater proportion of new arrivals to settle outside the three largest provinces. The
limits that have applied since 2009 may nevertheless put a brake on the growth of the share of
newcomers settling in smaller provinces.
The development of PNPs demonstrates once again the often-praised laboratory dimension
of federalism. The programs vary a good deal, but this is to be expected and should not
simply be criticized as undue complexity or asymmetry. However, things can sometimes go
wrong in laboratories. The major problems with the business investor streams in a number
of provinces exemplify this, and some provincial governments have closed or suspended
these streams. On family reunification, federal pressure has led to changes in Manitoba and
Saskatchewan. The result is that in these two areas, PNPs and federal immigration programs
are now more closely aligned.
Looking forward, it is important to bear in mind that, as Davide Strazzari has written, “immigration federalism is a dynamic phenomenon, the equilibrium of which is constantly challenged”
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(2012, 137). Although the concept of immigration federalism includes elements of competitive
federalism, it also entails cooperation to achieve shared policy goals. In this regard, the optimal
overall objective for Canada would be to preserve a reasonable level of provincial government
flexibility with regard to PNPs while bringing greater coherence to these programs and the immigration system as a whole (which continues to evolve as a result of federal program changes).
One way to achieve this would be to rely more extensively on multilateral intergovernmental
processes by developing a shared vision and framework centred on a statement of shared objectives for PNPs. Although bilateral relations between Ottawa and individual provincial governments would still play an important role, this framework could encourage coordination and
learning across jurisdictions and lead to a clearer alignment of federal and provincial immigrant
selection programs.
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14 Data provided by the BC Ministry of Jobs, Tourism and Skills
Training (personal communication, May 9, 2013).
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15 Information provided by the BC Ministry of Jobs, Tourism
and Skills Training (personal communication, May 22, 2013).
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According to Citizenship and Immigration Canada, program
integrity is achieved through case processing procedures that
filter out applicants who fail to meet eligibility requirements
or admissibility requirements or who commit fraud, and
through referral of these cases for enforcement action where
appropriate (see Citizenship and Immigration Canada, http://
www.cic.gc.ca/english/department/atip/infosource/institutional.asp).
The corresponding section (8 [1]) of the present Immigration
and Refugee Protection Act (S.C. 2001, c. 27) reads: “The Minister, with the approval of the Governor in Council, may enter
into an agreement with the government of any province for
the purposes of this Act.”

3

A passive investment is one in which the investor is not actively involved in the business.

4

A recent quantitative study found that “after controlling
for economic conditions and provincial fixed effects, the
introduction of the PNPs increased immigration to Manitoba
and Prince Edward Island, and appeared to halt declining
immigration in several other small provinces” (Pandey and
Townsend 2011, 498). According to the result of an evaluation of the Prince Edward Island PNP carried out by Grant
Thornton, “the Province has seen population growth levels
that simply would not have been possible in the absence of
the PEI PNP” (Grant Thornton 2012, 5).

5

Applicants must have at least 12 months of full-time (or an
equal amount of part-time) work experience and meet the
required language level for the job. The Canadian Experience
Class is also open to international students who, after graduating from a Canadian post-secondary institution, obtain a
work permit and meet the previously noted requirements.
NOC 0 refers to managerial occupations, NOC A to professional occupations and NOC B to technical occupations and
skilled trades.

6

The following breakdown is based on an extensive review of
provincial PNP websites and other sources, which was carried
out in May 2013. NOC C refers to intermediate jobs that
usually require a high-school education and/or job-specific
training; NOC D covers labour jobs, for which on-the-job
training is usually given.

7

The following overview draws on five interviews with present
and former Manitoba and CIC officials, three carried out in
2010 and two in 2013; CIC (2011b); and Carter (2010).

8

The description that follows is based on information provided by Immigration Manitoba (personal communication, May
3, 2013).

9

The data reported in this paragraph were provided by Immigration Manitoba (personal communications, March 25 and
May 1, 2013). As of April 2008, Maple Leaf Foods in Brandon
was employing more than 1,200 low-skilled TFWs and actively encouraging the selection of most of them as provincial
nominees (Baxter 2010, 41).

13 The following overview draws on two interviews with senior
BC officials, one carried out in 2010 and the other in 2013;
British Columbia (2011) (the Grant Thornton evaluation
report); CIC (2011b); and British Columbia (2013).

16 According to the BC Ministry of Jobs, Tourism and Skills
Training, from 2008 to 2012 60 percent of businesses established by business nominees were located outside Metro Vancouver/Abbotsford (personal communication, May 22, 2013).
17 The following overview draws on an April 2013 interview
with a senior Alberta official; CIC (2011b); and Alberta
(2013a).
18 Heavy-haul trucking is a temporary initiative expiring on
November 28, 2013. For a list of semiskilled occupations eligible under the Employer-Driven stream, see Alberta (2013d).
19 For the Alberta Work Experience list of ineligible occupations,
see Alberta (2013c).
20 The following overview draws on an April 2013 interview
with a senior Nova Scotia official; CIC (2011b); and Nova
Scotia (2013a).
21 Information about these streams is still on the Nova Scotia PNP
website (Nova Scotia 2013a). See also Baglay (2012, 130-1).
22 Information provided by the Nova Scotia Office of Immigration (personal communication, April 2, 2013).
23 Information provided by the Nova Scotia Office of Immigration (personal communication, April 2, 2013).
24 Prior to rule changes announced in May 2012, Saskatchewan’s PNP did not place a limit on the number of relatives
that could be nominated by a Saskatchewan resident. According to a media report, some 550 families had applied to bring
between 3 and 18 relatives, plus their immediate families, to
the province (Graham 2012). Under the revised rules, only
one family member at a time may be nominated.
25 At the time of writing, only three provinces were providing
for family reunification through their PNPs — Saskatchewan,
Manitoba and New Brunswick; Nova Scotia was permitting
applications from persons who had a job offer from a close
relative who owned a business in the province.
26 Based on interview research covering provincial governments’ approaches to immigrant selection and settlement
programs in British Columbia, Alberta, Manitoba and Ontario, Iain Reeve (2013) observes that policy experimentation
is more common within provinces than in the federal government.

10 Data provided by Immigration Manitoba (personal communication, March 25, 2013).
11 Personal communication from Tom Carter to the author,
October 24, 2013. Carter was relating concerns expressed in
interviews with people representing a range of sectors that he
had carried out over the past four years.
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