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Chapter 2 

Which Ideology Will That Be? 

While we typically think of  political parties as having particular ideologies, no one is immune to 
ideological biases and perspectives. How we respond to different perspectives, how we assess 
evidence, and how we react to particular language is rarely completely neutral. Public servants, 
despite their efforts to provide evidence-based, impartial advice, are not immune. Officials who 
work on economic files tend to be more conservative (in a small “c” sense) than officials who work 
on social policy. Similarly, within departments officials may be more attracted to certain files as 
being more compatible with their own perspectives and beliefs.  

The sharper ideological edge and different orientation of  the Conservative government 
compared to previous governments challenged many public servants to recognize some biases of  
their own. 

In many ways, all players involved — ministers, staffers, officials, academics, media, pundits, 
pollsters, etc. — share a certainty that their views are correct. This circle of  arrogance makes the 
resolution of  policy deliberations more difficult, as each player finds it difficult to acknowledge 
the limitations of  his or her understanding and the influence of  ideological and other biases. 
Such difficulties emerged when the department rewrote the citizenship guide, Discover Canada. 

  

CITIZENSHIP: THE NEW NATIONAL NARRATIVE — DISCOVER 
CANADA 

The Problem 
In previous governments, citizenship had largely been a secondary interest for ministers. Early on 
in his tenure, Minister Kenney indicated his interest in revamping the citizenship guide for new 
Canadians (then A Look at Canada) and citizenship ceremonies: 

Legally speaking [citizenship] gives people status in Canada and certain 
rights like voting, but I think we need to reclaim a deeper sense of  
citizenship, a sense of  shared obligations to one another, to our past, as 
well as to the future. In that I mean a kind of  civic nationalism where 
people understand the institutions, values and symbols that are rooted in 
our history.  26

 Interview in Macleans, 29 April 2009.26
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Much of  this reflected conservative criticisms of  both the substance and integrity of  the 
citizenship acquisition process. A Look at Canada, the previous guide first issued in 1996, focused 
on the present, was light on history and democratic institutions, skirted controversial issues, 
focused more on rights than responsibilities, emphasized Canada’s peacekeeping role, and, in the 
words of  the Minister, had the wrong emphasis: 

Now, I’m all for recycling, don’t get me wrong, but I’m even more for basic 
knowledge of  the valued symbols and institutions of  our country that are 
grounded in its history...  27

 The response was Discover Canada, a new guide that was detailed and thorough in depicting 
Canadian history, the role of  our military in major world conflicts, the functioning of  our 
democratic institutions, and the role of  the Crown. In addition, it featured a more open 
characterization of  Quebec,  acknowledgement of  historical wrongs (ranging from residential 28

schools to various immigration restrictions and wartime internment), and more muscular 
language to communicate Canadian values.   29

If  A Look at Canada was overly grounded in the present, Discover Canada was relatively light on 
contemporary Canadian history, whether regarding expansion of  the social safety net (including 
medicare in the 1960s), peacekeeping, increased gender equality and human rights, the equality 
rights provision in the Charter, and gay rights.   30

In parallel, citizenship ceremonies were adjusted to reinforce the new messages. The Charter 
was no longer distributed to new citizens, the ceremony guide folder Our Citizenship highlighted a 
picture of  the Queen, and 50 percent of  the content of  the insert Becoming a Canadian Citizen 
pertained to the Crown and allegiance to the Queen. Serving the country through the military 
was highlighted, and it was silent on the equality provisions of  the Charter (but mentioned core 
political freedoms of  religion, thought, peaceful assembly, and association).  Military officers 31

were now eligible to preside over citizenship ceremonies, and an effort was made to increase 
generally the visibility of  the military and the RCMP during ceremonies. 

 Speech by Minister, Canadian Chamber of  Commerce Hong Kong, 13 September 2010.27

 A Look at Canada was issued shortly after the 1995 Referendum which may partly explain the avoidance 28

of  Quebec.

 E.g., “Canada’s openness and generosity do not extend to barbaric cultural practices that tolerate 29

spousal abuse, ‘honour killings,’ female genital mutilation, forced marriage or other gender-based 
violence.” Discover Canada, Equality of  Men and Women section.

 While the Minister had removed any reference to gay rights in the revision process of  the 2010 edition 30

(Immigration Minister pulled gay rights from citizenship guide, documents show, The Globe and Mail, 2 
March 2010), pressure from Egale and others led gay rights to be incorporated in the 2011 edition (Gay 
rights referenced in new citizenship guide, CBC, 14 March 2011).

 See OB 182 – January 20, 2010, Use of  new citizenship promotional products and directive for 31

destruction of  all old promotional material.
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While Canada had traditionally prided itself  on the fact that 96% of  applicants became 
citizens, reflecting the emphasis on facilitation by previous governments, this statistic was viewed 
by the Conservative government as a sign that the test and process were too easy. With Discover 
Canada and its more comprehensive and complex content, any test would automatically be 
harder. Increasing the pass rate requirement from 60 to 75 percent was a further tightening. To 
improve the integrity of  the test, a number of  versions were randomly used because of  accounts 
from some communities of  answer sheets circulating among applicants.  While failure rates 32

initially ballooned to 30%, further adjustments to question wording and the removal of  
mandatory questions allowed the target pass rate of  80-85% to be achieved.  33

These changes were also accompanied by a series of  measures to reduce fraudulent residency 
claims and further improve the integrity of  citizenship.  34

The Approach	  
Officials had grown up with the facilitative narrative, or making citizenship more accessible, a 
narrative that focused on modern Canada, with less interest in extensive historical accounts. 
While it was relatively easy to understand the Minister's criticism of  the lightness of  A Look at 
Canada, the challenge for officials was to understand and appreciate what was to them a different 
and largely unfamiliar perspective on Canada and Canadian history. But time to develop this 
understanding was compressed, given the need to deliver, in a relatively short period of  6 months, 
both a new guide and new test aligned to the government narrative. 

To achieve the “deliverable” while ensuring adequate to-ing and fro-ing over content, three 
process mechanisms were implemented to ensure that the bureaucracy delivered on ministerial 
direction: 

1. A Citizenship Action Plan (CAP) integrated the various elements of  review and reform 
(Discover Canada, test, citizenship ceremonies) and provided a framework for weekly review of  

 See Agence France Presse interview with the Minister, redistributed in 'Widespread cheating' in Canada 32

citizenship tests, Global Nation Inquirer, 30 November 2010. The Minister is quoted as saying: 

The problem was the (old) citizenship test was passed by 97 percent of  people, 
and there was widespread access to five standard sets of  answers that people 
could buy on the market and cheating was widespread.

 Ibid. However, for some groups such as Afghanis and Vietnamese, failure rates remain high. See How 33

applicants are stumbling on the final step to becoming Canadians, The Globe and Mail, 29 June 2012. 

 See Speaking notes for the Honourable Jason Kenney, P.C., M.P. Minister of  Citizenship, Immigration 34

and Multiculturalism at a News Conference Regarding Citizenship and Immigration Fraud Investigations, 
CIC website, 10 September 2012. One unintended consequence of  the increased integrity and other 
measures was that the backlog of  citizenship applications increased 86 percent from 2007 to 2012, while 
citizenship applications only increased 30 percent from 2006 to 2012, meaning an increase in wait times 
from some 12-15 months to 23 months (Citizenship application process blamed for growing wait list, CBC, 
23 April 2013).
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issues and tracking of  progress with the Minister’s Office (MO). This was invaluable as, in 
contrast with the normal hierarchical and lengthy bringing of  issues to the MO, it provided 
regular and immediate feedback, with issues being flagged to senior management (and 
presumably the Minister) as required. A further benefit is that this strengthened the 
relationship and understanding between officials and political staffers, while maintaining the 
distinction between the department and official levels. 

2. While a formal bureaucracy/political interface issue, the faux pas of  transferring the pen from 
officials to the Minister’s Office to get an early draft aligned to the Minister’s wishes actually 
helped officials understand what was wanted, which areas needed to be addressed, and the 
tone that was desired.  Initial review of  the MO draft led to some tense discussions at first, 35

as the focus and tone was so different from conventional official-level drafting. However, the 
frankness and openness of  discussion allowed official-level concerns to be raised (“fearless 
advice”) and, equally importantly, helped educate officials on the background and intent 
behind the new historical narrative. Following the MO draft and discussion, the drafting 
process reverted discretely to officials. 

3. At the suggestion of  the Deputy at the time, the Minister agreed to the creation of  an 
informal advisory board, comprising a range of  prominent citizens and academics, with the 
most active contributors sharing an interest in a stronger historical narrative.  While the 36

members, taken as a whole, could be described as conservative leaning, they were not 
partisan and provided useful feedback, suggestions, criticisms and validation of  the overall 
approach. Unfortunately, given time constraints and the preferences of  the Minister’s 37

Office, the “board” never met and discussed the draft as a whole. Officials, along with a 
ministerial staffer, conducted individual interviews with most members, and some exchanges 
by email with others. The Minister’s Office may have also had some separate discussions with 
key members. A richer contribution would likely have resulted from more interplay and 
discussion among board members, rather than the individual interviews. Interestingly, while 
some of  official-level concerns were picked up, many were not — another teaching moment 
for us as officials. 

These process innovations were effective in facilitating the debates between CIC policy 
officials and their counterparts in the Minister’s office. Three examples stand-out: 

 Having an historian in the Minister’s Office made this easier. Some might argue this point, but the 35

staffer was clearly operating with the strong support of  the Minister.

 Dr. Janet Ajzenstat, Curtis Barlow, Dr. Randy Boyagoda, Marc Chalifoux, General John de Chastelain, 36

The Rt. Hon. Adrienne Clarkson, Andrew Cohen, Alex Colville, Ann Dadson, Dr. Xavier Gélinas, Dr. 
Jack Granatstein, Rudyard Griffiths, Dr. Lynda Haversack, Dr. Peter Henshaw, Dr. D. Michael Jackson, 
Senator Serge Joyal, Dr. Margaret MacMillan, Dr. Christopher McCreery, James Marsh, Fr. Jacques 
Monet, Dr. Jim Miller, Deborah Morrison, Dr. Desmond Morton, Bernard Pothier, Colin Robertson and 
Dr. John Ralston Saul. 

 Citizenship guide edits reveal politics provides a summary of  the comments of  Board Members, The 37

Globe and Mail, 17 January 2010.

!23

http://www.google.ca/url?sa=t&rct=j&q=&esrc=s&source=web&cd=1&ved=0CDQQFjAA&url=http%3A%2F%2Fwww.theglobeandmail.com%2Fnews%2Fpolitics%2Fcitizenship-guide-edits-reveal-politics%2Farticle1365386%2F&ei=08VpUbmDKOjC2wWwyYD4Ag&usg=AFQjCNGILlU3zKeDXOCFn1MwGcvic2fQKw&sig2=26WMJ32EsmFmAiIWx7SHyA&bvm=bv.45175338,d.b2I


WHICH IDEOLOGY WILL THAT BE?

1. Language and tone were discussed. While officials wanted simpler language, consistent with 
the basic language proficiency required by The Citizenship Act (Art. 5 (1) (d), defined in 
regulation as Canadian Language Benchmark Level 4, or basic fluency), the nature of  the 
material, the depth of  the history, and the preference not “to dumb it down” made the level 
of  the guide in the CLB Level 7-8 range — fine for civics classes in Canadian high schools, 
more of  a challenge for some applicants with relatively basic language knowledge. This was 
flagged, along with the likely groups that would be affected, including the impact on women. 
In the end, Discover Canada called for a significantly higher language comprehension level 
than the requirements of  the Act. 

2. Another debate was in the choice of  the word “barbaric” to describe cultural practices that 
harmed women. Officials noted that while this term would resonate with many Canadians, it 
would be preferable to provide some broader context to the development of  women’s rights 
in Canada to help those communities understand better the Canadian context, rather than 
simply labeling other cultural practices as barbaric. In the end, the Minister preferred this 
more muscular language and considered this a useful media hook to highlight interest in the 
guide.  In subsequent interviews, the Minister further clarified his thinking: 38

“I’m not saying that wearing a niqab is barbaric. I am saying that the 
whole citizenship process is an opportunity for us to instill in people a sense 
of  Canadian – read broadly, western liberal democratic – values, including 
the equality of  men and women,” he said. “And I think most of  us would 
regard a … tribal practice forcing women to cover their faces illiberal.”  39

3. As the text of  Discover Canada was finalized, one last flagging of  major remaining issues of  
concern was the subject of  a Deputy memo to the Minister. A number of  issues were 
highlighted, with the major ones being the absence of  the equality clause of  the Charter and 
gay rights.  While the Minister, as is his right, did not accept this advice (save an explicit 40

reference to gay rights and same-sex marriage in the subsequent edition), the issues were 
appropriately brought to his attention for consideration. 

Interestingly, one of  the unintended consequences of  CIC’s organizational structure (a 
functional model separating policy development from program delivery) was that the directions 
laid down in the new citizenship guide were more closely followed than changes to citizenship 
ceremonies. While there was integration at the general level (the Citizenship Action Plan process) 

 As Justin Trudeau found out the hard way following the release of  the second edition. See Justin 38

Trudeau's honour-killing unease fans cultural-relativist flames in The Globe and Mail, 15 March 2011. 
Lysiane Gagnon made a stronger argument against such language in government publications (repeating 
her earlier critique) in 'Barbaric' is the wrong tone for an immigrant guide, The Globe and Mail, 10 April 
2013.

 Jason Kenney wants to 'stop the madness' in immigration system, The Globe and Mail, 4 April 2012.39

 See Immigration Minister pulled gay rights from citizenship guide, documents show in The Globe and 40

Mail, 2 March 2010.
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and the policy and operational teams worked well together, the above changes to the citizenship 
ceremony documents and procedures were not as high profile as changes to the guide and test. 
These were routed through a different ADM (Operations) and thus less subject to senior-level 
monitoring than some of  the language in Discover Canada routed through the Policy Assistant 
Deputy Minister (ADM).  

Once these remaining issues were addressed, the focus shifted to pre-production, the 
announcement of  the new guide, and related supporting materials, including the official 
comparison between A Look at Canada and Discover Canada.  

Overall, Discover Canada received high praise from a number of  media and other 
commentators,  although it provoked some public debate regarding the overall messaging and 41

tone, some of  which had been anticipated in official advice, some not. 

MULTICULTURALISM: FROM ACCOMMODATION TO 
INTEGRATION 

The Problem 
The Government’s resetting of  Canadian multiculturalism ethos began with Jason Kenney’s 
arrival at Canadian Heritage as then Secretary of  State of  Multiculturalism in January 2007 and 
it continued following its shift to CIC and his becoming Minister of  Citizenship, Immigration 
and Multiculturalism in October 2008. 

The Minister had a dual mandate: a largely political one of  engaging ethnocultural 
communities through extensive outreach, and secondly, one of  reviewing the Multiculturalism 
program, in particular whether it was overtly political in its administration of  grants and 
contributions.  42

While the actions were meant more to reshape and redefine multiculturalism towards greater 
explicit reference to integration, the machinery change in 2008 marked the end of  the standalone 
multiculturalism program and its incorporation into the broader citizenship, immigration, and 
integration agenda of  CIC. 

An illustration of  the shift over time, comparing the 2004-5 priorities (under a Liberal 
government) to the 2010-11 objectives, following the full renewal of  the multiculturalism 
program by the current government, is revealing: 

Backgrounder — Comments about Discover Canada, CIC, 14 March 2011.41

 In fact, political “responsiveness” was built into the multiculturalism, as public education provides 42

communications platforms for Ministers and the Grants And Contributions (G&Cs) program required 
Ministerial approval without delegation to officials, unlike, for example, settlement (language training) 
G&Cs which were delegated to officials.
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