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Summary

Statistics Canada launched the 2016 Census Str&exgct in December 2010 with the
goal of studying methodology options for the 201#&n€us Program. This paper presents
the key findings of this review on three frontggidative requirements with respect to the
conduct of a census of population in Canada, CeRsagram data uses and users, and
assessment of possible methodological approachtemwthe Canadian context for 2016.
The paper concludes with lessons learned fromptogect that may be valuable to other
statistical agencies undertaking such a review.

GE.

I ntroduction

1. Statistics Canada is responsible under thes8tatiAct for conducting the census
every five years. The Canadian census has alwdigsl ren a traditional approach, with
data collected from individuals and housing units apecific point in time. Since 1971,
two questionnaires have been used: a long forntrilslised to a sample of households,
which contained the full set of questions; and artsform, distributed to the remaining
households, which contained only a basic set o$tipres. Up to and including 2006, both
the short and the long forms were mandatory. In2€ie mandatory long-form census was
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replaced by the voluntary National Household Sur{ieiiS). At the time, the notion of
privacy intrusiveness was brought to the forefrortising questions as to whether
Canadians should be obliged to answer certain iqusstand whether the information
collected is relevant.

2. As part of Statistics Canada’s customary protessview and evaluate its statistical
programs and in light of the changes in 2011 armhghks to census-taking approaches
internationally, Statistics Canada launched the620&nsus Strategy Project in December
2010 with the goal of studying methodology optidos the 2016 Census Program2. A
recommendation had to be delivered to the fedesabignment in early 2012, to allow
sufficient time for the planning, funding, developmy, testing and implementation of the
2016 Census Program methodology.

3. This one-year project was fairly wide in scopmant to review the approaches for
population censuses that exist around the world evaluate their applicability to the
Canadian context, as well as their adherence tistita Canada’s mandate and business
model. It also comprised a review of the constitodil and statutory requirements and the
provision of a content determination framework,luiding criteria for inclusion of content
in the 2016 Census Program.

4, This paper presents the key findings of thisievon three fronts: legislative
requirements with respect to the conduct of a cerfupopulation in Canada, Census
Program data uses and users, and assessment iblepassthodological approaches within
the Canadian context for 2016. The paper concludéslessons learned from this project
that may be valuable to other statistical agengnekertaking such a review.

L egidative requirements with respect to the conduct of a
census of population in Canada

5. Statistics Canada sought legal advice, withth @utside the organization, as part of
the 2016 Census Strategy Project. The main findamgselow with more details available
in Statistics Canada (Section 5, 2012a).

6. In Canada, the constitutional requirement fodegennial Census of Population
(years ending in ‘1’) dates back to the proclanmatid The British North America Act,
1867 (now known as the Constitution Act, 1867). Tdumstitutional requirement for a
quinquennial census (years ending in ‘6") st#éires today from the Constitution Act, 1907
and the Constitution Act, 1930 as the populatiomnts for Manitoba and Saskatchewan are
still below the limits set by these enactments. THeguirement for a nationwide
quinquennial census has also been part of thestitatiAct since 1970.

7. The Statistics Act does not specifically defithe word “census” and does not
specify which questions are to be included in thescs. It describes it as a census of the
population that is to be taken in a manner thatiessthat counts of the population are
provided for each federal electoral district of @da. Section 21 of the Act provides the
power to the Governor in Council to establish thasus questions and, as per Section 8 of
the Act, these questions can only be collected mamadatory basis.

2 For the purpose of this paper, the term “Censogf@m” will be used to refer in a general
way to the Canadian Census of Population, eitherstiort and long forms from 1971 to
2006 or the 2011 Census of Population and NHS.
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8. Although the Statistics Act does not definetdren “population”, the term is used in
Section 22 of the Act, which provides a list of tead in relation to which the Chief
Statistician shall compile statistics. The term pplation” is listed as the first topic,
followed by others such as health and welfare, ignation and emigration, education,
labour and employment, prices and the cost of divih could be argued that the wording
used in the Statistics Act limits the census ofytafion questions to those that relate only
to the topic of population. The Statistics Act does preclude asking questions other than
those related to population with the census, ag &mthese questions are authorized by the
Minister pursuant to Section 7 and, for voluntamestions, to Section 8, an authority
which is normally delegated to the Chief Statistici

9. It appears that the Statistics Act does not ipiblthe census from using either

sampling methods or administrative data. The Siedig\ct stipulates in Section 9(2) that
the Minister may authorize the use of sampling meshfor the collection of statistics.

Section 13 gives Statistics Canada the authorigct®ess administrative data for statistical
purposes.

10. During the review, examples of several otheuntdes with more explicit and
detailed census legislation than the Canadian are ¥ound. In addition to the frequency
of the census, it is common to see provisions énldigislation that defines the census as a
census of population, housing and matters relatngopulation and housing. Countries
that are using a non-traditional census approanld te have legislation that is more
prescriptive in terms of methods (e.g., Loi relat& la démocratie de proximité for the
rolling census in France) or in terms of the adtjois, use, provision and safeguard of
administrative data when the census relies oniatezghased approach.

Census Program data usersand uses

11. It was not possible as part of this review doduct a consultation with data users
that is as extensive and exhaustive as the oneatigriveld four years before the census.
Consequently, the goal was not to determine théecorof the 2016 Census Program, but
rather to understand better data user needs ardrieé how these could be prioritized.

One of the outputs of this process was to be adwork to guide the determination of

content in a more structured and transparent wayht 2016 Census Program, including
criteria to prioritize the content, and to estdblishich high-level design characteristics
might be needed for the 2016 methodology.

12. Representatives from all levels of governmemé3e contacted in the summer of
2011. Others in the private and non-profit sectweye also contacted later in 2011,
including National Aboriginal organizations, orgaaiions representing official language
minority communities, selected secondary data ifigiors, and associations representing
the business and non-profit sectors, as well &stdand-users in these sectors.

13.  Over 800 external uses of Census Program data reported to Statistics Canada.
A web-based questionnaire tool was used for ttet fime to gather feedback on aspects
such as the context in which the Census Program al& used, the topics (but not the
variables), the level at which the data are neqdedgraphic and sub-populations), the
importance of comparability across time and gedgesp the existence of suitable

3 Contacts were made with all funding federal pagn@rovincial and territorial focal points were
asked to represent provinces and territories. Sorganizations representing municipalities were
contacted, since it was not possible, given theeftiame, to enter into discussion with all
municipalities in Canada.
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alternative data sources and the impact if therm#&ion was not available anymore.
Discussions were also held internally at Statisiapada to gather information on how the
Census Program data are used in support to othéstistal programs. A summary of the
findings are reported below. More on the processitmfindings can be found in Statistics
Canada (2012b).

14. Population counts correspond to the highesiripyi data needs produced by the
Census Program. They are required explicitly by engus pieces of legislation. They are
at the heart of Statistics Canada’s Populationnfiegés Program, along with other Census
Program data and administrative data provided bgrotederal, provincial and territorial
government departments. These estimates are usaetdomine the distribution of major
federal transfers to the provinces and territonelsich equate to $57.7 billion in 2011-12
and were estimated to account for about 19% ofipoial and territorial revenues in that
yeard. These estimates serve also as a sourcenohiarks for many other social and
household surveys at Statistics Canada and cotdrdsusuch to the integrity of the broader
social statistics system. Given their importanamytation counts produced by the Census
Program should be based on a full and mandatorperation of the population.

15.  Other data produced by the Census Programratgmnd to key legislation. The
official languages content is an example whereetheran explicit legislative requirement
for the use of decennial data from specific languagriables. Moreover, for all topics
covered by the 2011 Census Program, there continbe requirements for information on
small populations or small areas where there aralteonative sources, and for which the
information serves a purpose with high importance.

16. The feedback received in 2011 also demonsttatgdhe multivariate nature of the

Census Program is key to users. For example, nf@me bhalf of the uses reported to
Statistics Canada need information from the Abaoagitopic. Close to 80% of them

reported a need for additional Census Progranrrmdtion derived from the education,

labour market, housing and income topics. The s@nudserved for the topics on visible

minority/population group, and citizenship and irgnaition. This provides clear indication

that counting specific sub-populations is of imparte, but characterizing the conditions of
these subpopulations is even more critical to users

I nter national census-taking approaches assessed in the
Canadian context

17.  Census-taking methodologies used internatipnattre grouped into three main

approaches. They were studied and assessed ifometat the “Canadian context”. the

census approach employing existing administratiwgisters (the “register-based”

approach), the census approach employing contino@asurement (like the rolling census
in France or the American Community Survey, whiagpmements the decennial census in
the United States) and the traditional census ambr.0

18. Drawing on existing literature (United NatioB808, UNECE 2006), necessary
conditions for using each approach were identifigdirst independent review conducted
by Royce (2011) assessed whether these conditiensikely to be present in time in

Canada for 2016, relying on experiences at Stegis€anada and in other countries.
Information was further gathered by Statistics Cnfrom partners within the organization
and from other external governmental entities sizeid in specific matters such as the
Office of the Privacy Commissioner.

4 Available on http://www.fin.gc.ca/fedprov/mtp-eagp as of January 4, 2012.
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19. Two external entities were put in place for #pecific purpose of validating the

assessment: 1) an international Expert Panel Rev@mmmittee, composed of six

international experts with recognized expertiseoifficial statistics and census-taking
methodology; and 2) a seven member subcommitteteofNational Statistics Council,

which is the most senior external advisory commitée Statistics Canada. Both entities
were asked at different stages of the project tgeve the work performed by Statistics
Canada.

20. The census approach employing existing admatigé registers relies at a

minimum on a population register and a building/tlivwe register to produce basic

characteristics on all individuals and housing st a specific reference point in time.
More detailed characteristics can be obtained bkirdg to other existing administrative

registers or administrative data sources (e.g.,edncation and employment) or by
conducting surveys, either by complete enumeraiiny sample. This approach is used in
Scandinavian countries and increasingly in otheppean countries5.

21. Canada does not meet the necessary conditiom®riduct a census employing
existing administrative registers. Population ameéing registers do not exist in Canada.
The Privacy Commissioner of Canada and the proginand territorial privacy
commissioners have clearly indicated, in a noté te®tatistics Canada in October 2011,
that they will not support the creation of a popiola register in Canada. Statistics
Canada’s Address Register (AR), although used ssbddy in the 2011 Census and NHS
to mail to close to 80% of the private dwellings,not complete. Further improvement of
the AR coverage is limited by the fact that staddand civic-style addressing does not
exist nationwide in Canada. To achieve such a nafide civic-style addressing, it would
require discussion, and eventual action, outsidétatistics Canada, with Canada Post
Corporation for example.

22. Canada does not have a universal personalifidatibn number (PIN) that would
facilitate the linking of different administrativeources. The Privacy Commissioner of
Canada and the provincial and territorial privaoynenissioners, in the same October 2011
note, have expressed great concerns around thei@dab a PIN, as it represents a real
risk to privacy, and have confirmed again theirgetanding position against the use of the
Social Insurance Number as a common identifigs (itot universal and its usage is limited
by legislation at the moment) and have warned efddingers of establishing any system of
universal identification. The Information and PigyaPolicy Division of Treasury Board
Secretariat added that the creation of a uniquetifier would require an Act of Parliament
and would constitute a large endeavour, as it nsgerissues related to the Canadian
Charter of Rights and Freedom.

23. The Privacy Commissioner of Canada and theipc@l and territorial privacy
commissioners added that any form of census appribat would involve massive linkage
of administrative sources, even without the existeaf a population register and a PIN,
would be subject to great privacy scrutiny. Theyuldolikely recommend more formal
regulations around such a data-linking initiatiVeey confirmed that public understanding
of the advantages of using data already colleatecddministrative purposes compared to
collecting the data again, but also public undeditay of the risks, was a necessary
condition for this approach.

5 Twenty of the fifty UNECE member countries thatpmsded to the UNSD survey in June 2009
reported relying either partially or completely aadministrative registers in the 2010 round of
censuses (UNECE 2010). The United Nations Economiorfliesion for Europe (UNECE) currently
has 56 member countries, including Canada, the t&itates and some countries in Asia.
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24.  As aresult, a census employing existing adstrative registers is not possible for
2016 and unlikely to be in the long term unlessstate of the necessary conditions rapidly
changes.

25. In the census approach employing continuoussumeement part or all of the
collection of characteristics from individuals armbusing units is performed on a
continuous basis. It involves a form of rotatingngde. Collection modes may vary. Some
data might be replaced by administrative data &eeaspondent burden and/or improve
quality. The data collected on a continuous basistre pooled to produce estimates at the
different levels of geographies, over several yéarsmall area estimates in particular. As
such the estimates are not traditional point-iretiestimates; rather, they represent rolling
averages over a period of time.

26. The United States and France are the two re@®@kdmples of this approach. The
United States continues to conduct its traditiodetennial census for collecting basic
characteristics of population and housing unitg, the more detailed characteristics are
collected by the American Community Survey throagmonthly sample of addresses (U.
S. Census Bureau 2009). France has not kept any dbtraditional census and conducts
what is called a rolling census.6 The United States France, unlike Canada, did not have
quinquennial censuses.

27. Canada does not meet the necessary conditmmghé conduct of a census
employing continuous measurement for 2016. Basedthen American and French
experiences, it is estimated that between 5 to ddrsywould be needed in Canada to
properly plan, develop and test a large-scale naoatis survey aims to replace partially or
totally the traditional Census Program. No suchkwaas been done yet in Canada. It would
require a significant level of resources up frantaddition to the funding needed in the
interim to conduct a traditional Census Prograncoitld take an additional five years to
collect and release the data for small geograpleiasain particular.

28.  France and the United States have confirme&tdtistics Canada the importance of
extensive discussions with census stakeholders @olity makers. The discussion
undertaken in 2011 asked data users how importamas that the Census Program data
represent a point-in-time estimate and if a rolliegtimate (a definition was provided)
would be appropriate. Results are very prelimiramg limited, but they indicate that users
are not ready at the moment to move away from goitime estimates.

29. As aresult, a census employing continuous ureasent is not possible for 2016. It
could be considered for the longer term, assumawgssary conditions are reassessed and
met.

30. The traditional census approach collects belsaracteristics from all individuals
and housing units (full enumeration) at a specifioint in time. More detailed
characteristics can be collected either from thelavpopulation or on a sample basis.
Collection modes may include personal interviewany@sser approach), self-completed
paper questionnaires, telephone (computer-assistedt) and Internet. Some data might
be replaced by administrative data to ease respormeden and/or improve quality. The

% For small communes (municipalities with less thB®000 residents), a complete census is
conducted once every five years on a rotating b&sislarge communes (10,000 residents or more),
an 8% sample of addresses is surveyed each yedin@@005).
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traditional census approach is still the main apphoused for census-taking in the world7
and is the one used by the Canadian Census Program.

31. The necessary conditions for the conduct ofadittonal census approach are
expected to continue to exist for 2016 in Canadee degree of public cooperation with the
census (mandatory) is still at high levels (98.18ponse rate in the 2011 Census). The
voluntary NHS, with a preliminary response rate68f3%, did not achieve the same level
of cooperation as with the 2006 Census mandatong-form (final response rate of
93.5%). Further study will be required once theeasment of the quality of the NHS
results is completed to determine the extent tocklviihe NHS was able to deliver the
required quality estimates, in particular for lowggographic areas and small population
groups.

32.  As a result, the traditional census approaatanes a viable one for 2016, but the
presence of a voluntary component remains an opestign for now until more analysis is
done on the 2011 NHS.

33.  An analysis of the feedback received as pattiefliscussions held in 2011 revealed
that relative priorities of different topics coulmt identified. This analysis, along with a
review of international practices (United Natior®8, Office for National Statistics 2006),

provided the quantity and quality of informationeded to sketch a more structured and
transparent framework for determining content ie fature. Such a framework would

balance the relevance and quality requirementsnagagéspondent burden, privacy issues
and other considerations, such as costs, thasttatCanada must take into account.

34. At this point, Statistics Canada cannot saytwdwatent will be collected in the
future and how. As long as there are constitutiamal legislative requirements to conduct a
census, some content asked on a mandatory arehfutheration basis will be required.

35. Finally, irrespective of the option chosen 016, Statistics Canada plans to

enhance the use of technology (building on a sefeke2011 Census Internet response rate
of 54%), increase the use of administrative datgrove the overall timeliness of data

releases and conduct a Census Program at the s@tzear less than the 2011 Census
Program.

L essons lear ned

36.  This paper concludes with a few lessons leathethg the 2016 Census Strategy
Project.

37. The 2016 Census Strategy Project was compteteda short period, one year from

its initiation to the delivery of the main reportkey to the completion of the project in this

short timeframe was a decision by Statistics Casaskenior management to assign two
full-time co-managers, one with wide census managgrand subject matter experience,
and one with equivalently wide experience in surmegthodology. This delegated team

approach echoed the experience of the United Stated-rance at the early stages of the
ACS and rolling census respectively.

" The United Nations Statistics Division (UNSD) comted a survey in June 2009 (United Nations
2011). Of the 138 countries that responded (o@33f), 115 said that the traditional census was thei
main source of data to produce their populatiomtou

8 A similar exercise was begun in April 2011 in theited Kingdom, under the umbrella of the ONS
Beyond 2011 Programme, with expectations to completl on 2021 options development in 2014.
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VI.

38. Despite the short timeframe, the co-managerssied one month in planning the
project and recording it in a project charter. Mated scope, milestones and governance
were clearly defined, reducing the chance for nidsustanding. In particular, it was made
clear that the short timelines associated with phagject would hinder the use of the
evaluation of the 2011 Census and NHS as inputktrars could not provide anything else
than high-level directions for 2016.

39. Additional knowledgeable resources were alsitdid as the 2011 Census and NHS
operations were still in progress. The co-manadmni#t a team, small but of highly
experienced staff. Retired senior managers witheggpce in census methodology and
subject matter were brought in, as well as othgrees in demography and legal and
privacy policy matters. The team ranged from thoeeight individuals at any point in time.
As with the co-managers, the rest of the team wasnwolved in any other regular census
or Statistics Canada operations. This brought tegekey expertise at low costs and
functioned in a very efficient way with few disttams.

40. The normal governance structure at Statistasa@a was strengthened for this high
profile project. Guidance was received internallgni a Senior Management Advisory
Panel consisting of Directors General from fourevaint branches. Direction was also
obtained from a Steering Committee of four Assist@hief Statisticians. This structure
ensured that both technical expertise and manageswparience from different areas were
brought at the table and that a common understgrafizvhat was being done and decided
was reached. Externally, the project got adviceubh the existing structure of external
advisory committees, including the National StatsstCouncil (NSC), the most senior of
these committees. A subcommittee of the NSC anBxagert Panel Review Committee of
six international experts, struck specifically ®view and advise on Statistics Canada’s
work, ensured that Statistics Canada’s review efitlbernational census-taking experience
and reading of the Canadian context was accuratesalidated by individuals external to
the organization.

41.  Such a project could not have been done iatisol. Discussions with international

colleagues were extremely valuable. More could Hmen done on that front but given the
limited timeframe, exchanges mainly occurred whth United States, the United Kingdom,
France, Switzerland, Australia and New Zealandhdigh the list is short, the national

statistical organizations in these countries shaedide range of experiences, on the
characteristics of each census-taking approachalsot on their experience in reviewing

and/or actually moving to an approach other thantthditional one. Statistics Canada is
grateful for the frank and open discussions witlleagues in the national statistical

organizations in these countries.
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