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ABSTRACT 

The purpose of this investigation is tû trace the historical developrnent of the 

Department of Indian Affair's welfare policy for the on-reserve population. Specific 

attention is given to the years of 1940 to 1967 when, under the auspices of Indian Affairs 

Branch, a separate federally funded welfare system solely for status Indians living on-reserve 

was initiated and implemented. It is recognized, however, that several participating factors 

occurred before 1940 which forced the federal govenunent into action. Therefore, a critical 

component of this investigation was to examine the factors that ultimately influenced the 

federal governrnent's decision to implement a separate federally funded welfae system for 

the reserve Indian. 

The Department's Indian welfare policy can be seen as unfolding in three distinct 

stages. The fint stage commenced during the latter part of the 1880s and early 1890s. It was 

during these years that numerous reports of extreme hardship, and even starvation, arnong 

First Nation people and their families were publicized. Ottawa had little choice but to 

respond to the dire need of First Nation people. The government's response was to 

implement a rudimentary ration systern for individuals who were considered to be destitute. 

Despite the govenunent's own hesitancy, the ration system would remain the backbone of 

Indian welfare administration for the next fi@ years. 

The second stage of Indian welfare occurred during the 1950's. By this time it was 

becoming increasingly apparent that the governrnent's previous interventions, however 

meager, were simply not working. The Indian welfare and unemployment rates were 

increasing at an astounding speed. The federal goverment began to investigate another 
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rnechanism that would allow First Nation people to assume greater responsibility over their 

affairs. In 1% 8 the department replaced the ration system with a more progressive model- 

the Cash Allowance system. Then, in 1959, the Manitoba government released its 

socioeconomic study on the population of indian and Métis living in Manitoba, and with it 

began a campaign to introduce a third approach to Indian welfare policy. 

The 1964 cornmunity development model was the culmination of the third stage in 

the department's Indian welfare policy. The department had argued that this comprehensive 

strategy would be the ultimate solution for Indian comrnunities. 'Helping Indians to help 

themselves' became the mission and the department designed the pro- to achieve that 

goal. However, a cntical component of the community development framework would 

remain unresolved; that is, the provincial govenunent's unwillingness to assume jurisdiction 

over Indian welfare. At the end, the provincial govemments, with the exception of the 

Ontario Govenunent, refused to endorse the federal-provincial cost-sharing agreements. In 

the present day, First Nation welfare rates rernain exceedingly hi&, and the overall 

socioeconomic conditions continue to fa11 below Canadian standards. Although the 

department's Indian welfare policy has undergone minor changes since the mid-196O8s, the 

comrnuni ty development philosophy remain relatively unaltered. Evidently, the 

department's long-term strategy to eradicate the Indian problem has yet to become reality. 

The findings of this investigation provide a first step toward understanding the 

complexities behind the department's decision to implement a separate federal welfare 

system for the on-reserve Indian. The results are also of interest to contemporary issues. 

Fint, there are policy implications pertaining to the unique circumstances of First Nation and 
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Abonginal people, and a number of possible policy options that could be adopted in 

addressing social assistance reform. Second, the study also gives rise to suggestions about 

this knowledge and how it can be used in relation to social work practice and education. 
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INTRODUCTION AND PURPOSE OF STUDY 

The profession of social work is founded on humanitarian and egalitarian 
ideals. Social workers believe in the intrinsic worth and dignity of every 
human being and are committed to the values of acceptance, self- 
determination and respect of individuality. They believe in the obligations 
of al1 people, individually and collectively, to provide resources, services and 
opportunities for the overall benefit of humanity. The culture of individuals, 
families, groups, communities and nations has to be respected without 
prejudice. Social workers are dedicated to the welfare and self-realization of 
human beings . . . and to the achievement of social justice to all.' 

1.1 Introduction 

The delivery of social assistance to Aboriginal people2 living off-reserve is, in 

general, administered through the usual arrangements established by the provincial and 

territorial govenunents for al1 people who require and are eligible for assistance. For First 

Nation people living on-reserve, in contrast, the Department of Indian Affairs and Northem 

Development delivers a separate welfare system, fùnded entirely by the federal government 

but administered in accordance with the particular provincial and temtonal welfare 

legislation. According to the findings of the Royal Commission on Aboriginal Peoples, there 

are no self-government or fùnding arrangements to alter the existing federal social assistance 

framework.' As a result, on-reserve First Nations are not allowed to establish new models 

that would permit them to make more innovative use of federal income support transfea. 

'canadian Association of Social Workecs (CASW), Canadian Association of Social Work Code 
ofEthics (Ottawa: CASW, 1983). 

*The term "Aboriginal people" includc First Nation people (living off and on-reserve), Metis, and 
Inuit peoples. 'Tint Nation" refers inclusively to the original inhabitants of Canada and thcir desceaâants 
prior to European contact. For the purposes of this study it will only rcfer to thosc who have status undcr 
the provisions of Indian Act and who are on-reservc residents. 

 anada da. Royal Commissioir on Aboriginal P eoples: Restructnring the Re~ationship, volume 2, 
part 2 (Minister of Supply and Services Canada, 1996), 978. 
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Unfortunately, the current welfare system, whether it is federally or provincially 

administered, is failing miserably, and as Ben Camiol explains, the "role and practice of 

social work are symptomatic of this failure - and of the continuing human loss? The failure 

of the welfare system undoubtedly crosses al1 ethnic and racial boundaries but for First 

Nation people the inequities of the system have been particularly harsh. Evidence of this can 

be seen in the exceedingly high rates of unemployment, poverty, welfare and suicide in First 

Nations al1 of which are well d0curnented.j If substantive changes to welfare are to occur, 

then a clear understanding of how policy has evolved is essential because the future is 

intrinsically linked to the past. 

The Department of Indian Affairs and Northem Development's (DIAND or &'the 

department") Indian welfare policy c m  be seen as unfolding in three distinct stages. The 

first stage commenced during the latter part of the 1880s and early 1890s. It was during 

these years that numerous reports of extreme hardship, and even starvation, among First 

Nation people and their families were publicized. Ottawa had little choice but to respond to 

the dire need of First Nation people. The govemment's response was to implement a 

rudimentary ration system for individuals who were considered to be destitute. However, 

the federal govemrnent's decision to proceed with the ration system was taken with 

reluctance because the department apparently did not believe that such dismal conditions 

actually existed. Despite the govemment's own hesitancy, the ration system would remain 

4 ~ e n  Camiol, Case Critical: ChaIIewging Social Srruices in Canada (Toronto: Between the 
Lines, 1995). 16. 

'SC+ Moscovitch and Webster ( l995), BucLlcy (1992), Durst (1990), Fricieres (1 993), Ponting and 
Gibbons (1980), Tanner (1983) and Cassidy and Seward (1991). 



the backbone of Indian welfare administration for the next fi@ years. 

The second stage of Indian welfare occurred duting the 1950's. By this time it was 

becoming increasingly apparent that the government's previous interventions, however 

meager, were simply not working. The Indian welfare and unemployment rates were 

increasing at an astounding speed. The federal government began to investigate another 

mechanism that would allow First Nation people to assume greater responsibility over their 

affairs. In 1958 the department replaced the ration system with a more progressive model - 

the Cash Allowance system. Then, in 1959, the Manitoba government released its 

socioeconomic study on the population of Indian and Métis living in Manitoba, and with it 

began a campaign to introduce a third approach to Indian welfare policy. 

The 1964 community development model would be the culmination of the third stage 

in the department's Indian welfare policy. The deparmient had argued that this 

comprehensive strategy would be the ultimatc solution for Indian cornmunities. 'Helping 

Indians to help themselves' became the mission and the department designed the program 

to achieve that goal. However, a critical component of the community development 

frarnework would remain unresolved; that is, the provincial government's unwillingness to 

assume junsdiction over Indian welfare. At the end, the provincial govemments, with the 

exception of the Ontario Govermnent, refused to endorse the federal-provincial cost-sharing 

agreements. In the present day, Firsi Nation welfare rates remain exceedingly hi*, and the 

overall socioeconomic conditions continue to fa11 below Canadian standards. Although the 

department's Indian welfare policy has undergone minor changes since the mid-1 960ts, the . 

community development philosophy remain relatively unaltered. Evidently, the 
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department's long-term strategy to eradicate the "Indian problem" has yei to become reality. 

1.2 Purpose and Intent 

The purpose of this investigation is to trace the historical development of the 

Department of Indian Affairs and Northern Development's welfare policy for the on-reserve 

Fint Nation population in the prairie provinces. Specific attention will focus on the years 

of 1 940 to 1967 when, under the auspices of the Indian Affairs Branch, a separate federally 

funded welfare system solely for status Indians living on-reserve was initiated and 

developed. The following two objectives have been fomulated to provide guidelines for this 

undertaking: first, 1 wish to establish the historical background on the development of the 

Department of Indian Affain and Northem Development's welfare policy from 1940 to 

1967. It is recognized, however, that several precipitating factors had occurred before 1940 

that provoked the federal governrnent to reexamine how federal welfare was to be 

administered to First Nations. These precipitating factors will be exarnined in the next 

objective which will be to cntically analyse the federal governrnent's perception of the 

economic and social factors that may have contributed to its decision to implement a 

comprehensive welfare policy for the reserve Indian. 

1.3 ~igai~icance of Study 

The significance of this study is straightforward and will benefit the following 

groups: academics (professors and students); government policy-rnakers; First Nations 

people; and the general public. From an academic perspective, the observations and general 

findings will provide meaningful insight into policy development and policy implementation 

and its impact on a specific target population, namely the First Nations people of Canada. 
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While this investigation examines the issues of policy formation, it also provides a detailed 

analysis of how the federal governrnent has approached Indian welfare policy through the 

use of !he primary sources, such as governrnent letters. correspondence, and cabinet 

documents. Careful attention was given to the realities of the day in trying to accurately 

trace the origins of Indian welfare policy. Unfortunately, due to the availability of written 

documents, the perspectives are largely from a federalfprovincial position on its 

interpretation of the so called "Indian problem." The First Nation view is absent; however, 

an attempt was made to articulate their concems and positions with the sources that were 

available. It is not my intention to omit the First Nation experience. Rather it is the 

availability of the archival sources which ultimately defined the parameters of this study. 

On a more persona1 note, as a Cree woman who has spent many long yean in the 

university system, there appean to be a huge knowledge gap when it cornes to discussions 

of the Fint Nation experience, especially in appreciating the dificult policy choices with 

respect to development of Indian welfare policy. This is not to suggest that the social work 

professors are insensitive to the unique circumstances of AboriginaVFirst Nation 

communities. Perhaps, the problems stems from the social work curricula and the lack of 

information, or the gap, that exists within the curricula. If true inclusivity in the university 

curriculum is to be realized, then more needs to be done. Students must have an opportunity 

to both expand and enhance their overall knowledge base on policy formation because social 

and public policy rernain the backbone in addressing fundamental issues that exist in 

Canadian society. Policy is the blueprint which establishes the action plan and it influences 

how programs are dcveloped and delivered. Social work education provides an opportunity 



for students to increase their awareness in a learning environment but the cumcula must be 

designed in a way to facilitate discussion on policy analysis and evaluation with concrete 

linkages to First Nation issues with a focus on employment and unemployment. 

It would also appear, again based on rny experiences, that the social work cumcula 

generally focuses on mainstream practices and theories with a specific 'client-worker' focus: 

1. To enhance the problem-solving, coping and developmental 
capacities of people. 

2. To promote the effective and humane operation of the systems that 
provide people with resources and services. 

3. To link people with systems that provide them with resources, 
services and opportunities.' 

By using individual or 'client specific' scenarios it effectively neglects traditional Fini 

Nation patterns which emphasize the roles of extended families, Elders and community 

influences. It also excludes the identification of employment, unemployment and welfare 

which are key elements to the community's dislocation in the Canadian labour market. 

Yvonne Howse, fiom the Cree Nation and a former social work educator in Saskatchewan, 

explains that schools of social work "present a one-sided view based on western 

philosophies" and only "limited infornation regarding the perspective of a tribal person."' 

Howse further adds: "the other hindrance I see is tribal people themselves because of the 

indoctrinations, brainwashing of our classes, and attitudes we have ourselves.'" 

While there have been recent advances in the social work cumcula, and in fact the 

%eulah Roberts Compton and Burt Galway, Social Work Processes (Belmont, California: 
Wadsworth Publishing Company, 1989), 7. 



profession itself, to further understand and even embrace, First Nation cultures. This is not 

enough. As the Canadian Association of Social Workers (CASW) stress, fundamental 

changes are required in social work practice with First Nation people: 

Alternative views of human nature and stages of life development, emphasis 
on the wisdom of elders and the strength of comrnunity healers, the 
importance of the relationship of Aboriginal peoples to their environment, 
and values assigned to comrnunity and extended family rather than 
individuality, form some of the basis for a significantly different approach to 
address h g  human needs .' 

The goals of First Nation govemments and social work practice should, and must, work 

hand-in-hand because as social workers we are committed to the "nght to self-determination, 

autonomy, sel f-su fficiency and the preservation of culture."1° 

Perhaps, this thesis is one small step to fil1 the void that currently exists. 1 am not 

suggesting my university expenence was negative. It was, however, very isolating and it 

becarne more pronounced once 1 entered the Masters of Social Work program. My appetite 

to seek answers to fundamental issues that impact on First Nation people provided me with 

the strength to survive as well as my cunosity to answer simple questions such as "how, 

when and why." This was my initial starting point down the path of historical research, and 

1 believe 1 have answered some of my questions but grey areas continue to exist. Additional 

research must be done to accurately tell the whole story. 

Two other target populations will also benefit !tom the overall findings of this 

investigation - govemment policy makers and First Nation social service providers. 

- - -  

9 Rosalie Chappell, SocM Werfare in Canadiun Sociqy (Toronto: ITP Nelson, 1997), 305. 

''CASW, 158. 
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Understanding policy development and implementation is crucial if proactive changes are 

to occur both within the federal government and at the grassroot level. This is particularly 

significant when examining Indian welfare policy fkom a historical perspective because a 

critical stage of effective policy development is to have an awareness of the history of the 

issue or problem. The historical development of Indian welfare policy is a relatively 

unknown area; therefore, this study will shed some light ont0 this issue and, hopefully, 

provide useful information for those who are interested in this topic. Policy-maken c m  also 

use this information in fomulating new policies as it will provide the necessary background 

material so they cm avoid similar mistakes. In addition, as the Department of Indian Affairs 

and Northem Development moves into the 2 1 st century, the relationship with Fint Nations 

must be redefined and reflect the ongoing realities in First Nations. One of these realities is 

the need to closely examine the Department's current w e l f ~ e  practices. 

In terms of provincial and federal government involvement in welfare delivery, a 

distinct pattern c m  be observed where governrnents have drastically reduced welfare benefits 

in order to reduce "welfare dependency." The intent of the 'new welfare refond polices is 

to encourage welfare users to seek employment and, furthermore, to revamp the existing 

passive system in order to make it a more active one. Despite the numerous changes in the 

provincial welfare system, a recent report by the National Council of Welfare (NCW) shows 

that the number of "long-time welfare users" (people on welfare for more than two years) has 

been growing steadily. For example, in 1990,41% of welfare cases were considered to be 



long-time recipients, and by 1997, the number had substantially increased to 81.3%.l 

Although the current welfare refom activities ultimately affect those under provincial 

jurisdictions, the implications of the changes will also adversely impact on First Nations 

because the Department is legally bound to adjust its welfare benefits in accordance with 

provincial rates. Therefore, it can be easily ascertained that First Nation welfare recipients 

living on-reserve will experience hardships similar to those of their provincial counterparts. 

Evidence of the federal govemrnent's move toward revamping its on-reserve welfare 

policy is secn in the report of the Royal Commission on Ahriginal Peoples. The 

Commission argued that income secunty programs could also be reformed to support 

Aboriginal people in their quest for social and economic development of their communities. 

The Report further articulates that such a shift must include a "significant measure of 

Abonginal control over social assistance to allow for innovative use of welfare funds."I2 To 

act on their recommendation, the Commission suggests three principles to guide the welfare 

reform initiative and to reduce welfûre dependency: 

a a substantial shifi in the use of social assistance hnds to a more 
dynamic and constructive system of programrning that will support 
social and economic development in Aboriginal communities; 
a holistic approach to progarns rooted in Aboriginal traditions and 
values and designed to integrate social and economic development, 
an interrelatedness that should be explicit in the design and operation 
of any new institutions created to irnplement income security reform; 
and 

' 1acquie Miller, "Rise in chronic wclfnre 'alarming, "' 0n.w Citizen (Ottawa) April7, 1998, 
sec. A: 5.  

I2canada. Report of the Royd Commission on Aboriginal Peoples: Restructurfng the 
Relationship, Volume 2,  Part 2 (Ministtr of Supply and Services Canada, 1996), 972. 



Aboriginal control over the design and administration of income 
support programs as the foundation of any reform to the present 
social assistance system.13 

In fact, the department is currently in the process of exploring 'new and innovative measures' 

of implementing the Commission's recommendation to reform Indian wel fare policy . 

In sum, the intent of this investigation is to begin the preliminary stages of exploring 

tbese issues but within a historical context. It will also demonstrate how previous Indian 

welfare policies have shaped and defined the current mode1 of welfare delivery to the on- 

reserve population. The matenal and data presented throughout can be used as a starting 

point in developing a framework that is more culturally appropriate and inclusive in 

addnssing the unique economic and social circumstances in Fint Nations. It can also assist 

social workers to critically analyse proposed changes in welfare policy, especially in relation 

to the potential impacts it may have in First Nations. Provincial and federal governments 

can also benefit from this investigation as it examines the historical ongins of Indian welfan 

policy by identifying general themes conceming welfare issues such as jurisdiction, 

administration, a ~ d  policy development in general. Finally, and perhaps the most important 

aspect of this investigation, is to disseminate the information to First Nation people and their 

communities. 

' 3 ~ e p o n  of the Royal Commission ON Aboriginal Peoples: Restrncturing the Relationship, 972. 



BACKGROUND INFORMATION AND RELEVANT LITERATURE 

1 give up my life in protest to the present conditions conceming Indian people 
of southem Alberta. 1 also give up my life in the hopes of a full-scale 
investigation into the dept. of Indian Affairs corruption. . . and the divide and 
conquer tactics present on each reservation. For 100 years Indians have 
suffered. Must they suffer another 100 years? My suicide should open the 
eyes of non-Indians into how much we've suffered.14 

The present has deep roots in the past and the present cannot be understood 
without the proper knowledge of the past. It is history, then, that gives to the 
other social sciences the proper perspective to a hetter understanding of the 
contemporary scene.Is 

2.1 Introduction 

Calculating the extent of on-reserve social assistance is complex because there are 

a number of variables one needs to consider; such as, labour force participation, employment 

and unemployment levels, education levels, age, population and family size. Employment 

circumstances have a particularly important role when deterniining the need for social 

assistance; therefore, it is reasonable to conclude that, if there are limited employment 

opportunities in a community, there will be a greater need for other foms of income support. 

In the case of First Nations, social assistance has increasingly become the means to address 

the economic insecurities of the individual, family and community.16 Unfortunately, the 

result is that welfare becomes a long-term source of income for many First Nations' people. 

"A suicide note lef? behind by Nelson Small Legs Ir., an Indian leader who killed himself in May 
1976. In Camiol, 1 12. 

' S ~ i ~ l i a m  Leo Lucey, S.J., History: Méthods and Intc'pret~~tio~ (Chicago: Loyola University 
Press, 1958), 3-4. 

'?'le ternis bbsocial usistance** and "welfare" arc used interchangeably throughout this report. 
"Social Assistancc" is the contemporary usage; whereas "wtlfare" was the common usage up until the 
early to mid 1960s. 
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However, it is also important to stress that people on welfare, whether they are First Nation 

or not, &e on it for a reason. Welfare is not a reflection of the individual's persona1 

inadequacies, it is simply an economic and social reality that exists in Canadian society. 

Stereotypes about welfare will not and should not be tolerated. There is no room for 

individual blarne and, in part, this study will hopefully help dismiss the myths and 

stereotypes about welfare as well as to facilitate discussions for proactive social policy 

solutions. 

2.2 The On-Reserve Social Assistance Program 

The Department of Indian Affairs and Northem Development has the sole 

responsibility to administer a separate Social Assistance program to the on-reserve 

population. The department defines its Social Assistance program as "various types of 

income-supplement payments made to First Nations members - including money for 

housing, heat, utilities, food and clothing - in cases where families or individuals do not have 

adequate income from employment to cover these expenses."" Policy directives for the 

Social Assistance program derive from national headquarters in Ottawa, but program funding 

flows through the respective regional departments. In some cases, the Social Assistance 

program is adrninistered directly by the First Nation or on a project-by-project ba i s  with 

departmental fùnding. A recent department report indicates that in 1996/1997 social 

"canada. Basic Deputtmental Data, 1997. (Departmental Statistics Section. Department of 
Indian Affairs and Northern Dcvclopment, March 1998), 80. 
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assistance was administered by 536 out of 566 eligible bands, or 94.7%, with fùnding 

providing through a number of contribution anangernent~.~~ 

In the same report, the average monthly number of social assistance beneficiaries19 

arnong on-reserve Indians has increased by 43 percent between the years 1987/1988 and 

l996/1997. For example, approximately lO7,OOO beneficiaries were reported in l987/l988 

and in 1997/1998 the population served had increased to 1 53,000.20 What is disturbing about 

this data is that, with the exception of 1995/1996 data year, the average number of social 

assistance recipients and beneficiaries has always increased when compared to the previous 

year. In the 1995/96 years is primarily explained by the exclusion of five Yukon self- 

government bands. 

The difficulties in accurately calculating the extent of First Nation social assistance 

rates is how the department flows its program funding. Currently, two primary funding 

arrangements exist between the department and First Nations: 1. Alternative Funding 

Arrangements (MA);  and 2. Financial Transfer Agreements (FTA). The AFA were 

established by the department in June 1986 with Fint Nations and/or Tribal Councils. The 

department claims the AFAs allow more financial flexibility and administrative 

arrangements in which prirnary accountability of the band council is to the band members. 

Under the AFA the First Nation receives funding dollars in a f o m  of a block fund, and the 

"canada. Basic Dep~niental Data, 1997.43 

I 9 ~ h e  department defuies 'social assistance rccipicnts' as individuals who receive social assistance 
payincnts whereas 'bencficiarics' are the total nurnber of rccipients plus dcpcndcnts. 

20~anada. Basic Departmental Data, 1997,42. 



First Nation has the discretion to allocate resources to programs and services, including 

infrastructure activities, as they deem to be a priority. However, this type of arrangement 

results in huge discrepancies in tracking the number of individuals and families who actually 

receive social assistance benefits. This is due to the fact that some First Nations may not 

submit its Social Assistance reports or if they do, the data may not accurately reflect the 

number of beneficiaries. The other type of financial arrangement is the FTA which was 

established in June 1995. As of October 1993, only 73 First Nations have chosen this type 

of funding regime. The FTA transfer allows First Nations to have increased authority to 

direct public services to meet comrnunity needs. However, as with the AFA, the FTA poses 

sirnilar challenges of tracking the number of social assistance recipients and beneficiaries. 

For the data breakdown per year, refer to Table 1. 

Table 1: Average Number of Social Assistance Recipients and 
Beneficiarics per Month, On-Reserve Registered Indlan Population, Canada 

1987/1988 - 199611997" 

Fiscal 1 Yenr 
Average Number of 

Recipients per MonthE 
Average Number of 

Beneîïcinries per Montb 

"canada. Basic Departmental Data, 1997,42. 

22~xcludes asidenu in the Northwest Temtories and Newfoundland, as bey are huided by ihc 
provinciaVterritoria1 govemment. 

'.'This number contains on and off-ceserve figures. 

"~tart in~ 198 8/ 1 989, al1 information are submitted by regions. 



In a recent study entitled Implications of First Nations Demography: Final 

Report, the researchers were able to access data at the national and provinciaVregiona1 

level conceming the number of social assistance beneficiaries and the population living 

on-reserves allowing for the calculation of trends in on-reserve social assistance. 

However, as mentioned earlier, under the M A  and FTA regimes, First Nations must 

submit reports to the regional departments detailing the social assistance data and, as a 

result, the accuracy of these data is highly q~estionable.'~ Nevertheless, the findings of 

the study are significant as it suggests the following: 

the historical data show a clear upward trend in social assistance 
dependency such that by the year 200 1-02 about 50 percent of the on- 
reserve population is expected to depend on social assistance payments in 
any given month. By the year 20 10 about 57 percent of the population 
could be dependent on social assistance if the trend  continue^.^' 

2 5 ~ n  199111992, unlike prcvious years, social assistance for Registered Indians living off-reserve 
in Alberta and Manitoba. 

26~ndi~n and Norihem Affairs Canada. Implications of First Nations Denogmphy: Final Report 
(Research & Analysis Directorate, 1997), 69. 

2'~ndian and Northern Affairs Canada. Implications of First Nutilans Demography: Finul Repon 
(Research & Analysis Directorate, 1997), 69. 



Extemal factors also have a direct impact on the comrnunity's reliance on social 

assistance. For instance, the total employment in a First Nation will have an influence on 

the need for social assistance rate. Intemal detenninants such as family type and size 

(unattached persons, couples without children, single parents, and couples with children) 

and educational levels will also impact the comrnunity's demand for social assistance. 

In terms of labour force participation and employment for Aboriginal people, 

there are proportionately far fewer Aboriginal people in the labour force compared to 

non-Aboriginal people: 64% compared to 68%.28 For First Nations people living on- 

reserve the rate is 47%. Unfortunately, it would appear that the situation for Aboriginal 

people, whether they live on reserve or not, is not improving. In a comprehensive study, 

Michael Mendelson examined the recent trends in labour markets for Aboriginal peoples, 

and suggested that "Canada's labour market for Aboriginal peoples should be seen as two 

labour markets, not one. There are radically different, and worse, labour market 

conditions in the West than in the East.la9 The report also discovered that the labour 

market situation in the Prairies were far worse for Aboriginal people living in both the 

cities and in the broader region." The data also indicated that during the years 199 1 to 

1996, there has been no progress toward achieving parity in the labour market for 

"~edmond, David. Ana&& of Dota on Canada 's Aboriginal Peeple - Drafl Seî of Tables. 
(Prepared for the Aboriginal Relations Office, Human Resourccs Development Canada, January 7, 1998), 
n.p.. 

29~endelson, Michael. Reeent Trends in Labour Markets for Aboriginal Peopln. (A policy 
paper ptepared on behalf of the Aboriginal Relations Office of Human Resourccs Canada, 10 Novcmber 
1998), 16. 



Aboriginal pe~p l e .~ '  However, despite the high unemployment rates for Aboriginal 

people, Mendelson concluded the following: 

On the positive side of the labour market for Abonginal peoples is their 
continued surpnsingly high labour market attachment. Participation rates 
remain high and, in fact, have increased from 1991 to 1996, although some 
or al1 of this increase likely just reflects the particular points in the 
business cycle . . .32 

The complexities surrounding this issue are further compounded by the rapid 

increase in the First Nation population. The Fint Nation population is expected to 

increase by about 83,600 individuals by the year 2000 and by an additional 135,900 

individlials during the years 200 1 -20 10. Roughly 44 percent of the forecasted population 

incrcase is expected to occur on-reserves." The situation is even more precarious in the 

Prairie Provinces as it is anticipated that more of the population increase will occur in this 

part of Canada. This is also consistent with the general findings of the Mendelson study. 

Over the next five years, the on-reserve Registered population is expected to 

increase at a rate of 2.1 percent per year. This rate is 1.8 times higher than the Canadian 

population growth rate (1.2 percent) over the same period." Demographic studies also 

show the First Nation population is an exceedingly young population with almost 64 

33~ndian and Nocthern Affain Canada. Implliroons ofFim Nations Demogniphy: Final Report 
(Research & Analysis Directorate, 1997), 1. 

3'~ndian and Nocthern Affaiis Cana&. Basic Dcpmtmc~~tal Data 1997 (Departmental Statistics 
Section, Mûrch 1998), 4. 



18 

percent being under 30 years of age compared to 43 percent for Canada as a whole? The 

unemployment rate is 30 percent which is almost t h e  times the national rate while the 

social assistance rate of 43 percent in 1992 is almost four times the national rate and there 

is cornpelling evidence that both the unemployment and social assistance rates will 

continue to increase. It is important to note, however, that the aforementioned statistical 

overview was pmvided by and based on the federal government's own calculations. First 

Nations have argued that both figures, 30 percent unemployment rate and 43 percent 

social assistance rate, have been vastly under-reported, and a more realistic interpretation 

would be an 80 percent, or more, for both the social assistance and unemployment rates. 

Even if official figures are accepted, it indicates that nearly one half of the on-reserve 

population in Canada has received social assistance pay~nents~~.  

Due to the growth in population, and the lack of economic and employment 

opportunities, First Nations have contnbuted to the dramatic increase in the need for 

welfare; In spite of increased awareness of the socioeconomic problems, including the 

undertaking of several federal initiatives to reduce the welfare rate, social assistance 

continues to rise at astounding speed. The data clearly shows that the situation in many 

Fint Nations has been both a serious and ongoing problem for years, and in all likelihood 

will worsen." 

3 J ~ ~ n a d a .  The Outtook on Priorities and Expenditures 1995-1 996 to 1997-1 998. Indian and 
Northern Affairs Canada, 7. 

36~llen Moscovitch and Andrew Webster. 209. 

I7~or M e r  details sec Allen Moscovitch and Andmv Webster, "Aboriginal Social Assistancc 
Expenditures," in How Onawu Spends 1995-1996 Mid -Le  Crisis, ed. Susan D. Phiilips (Ottawa: Carleton 
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The policy implications are numerous. First, the demographic trends in the First 

Nation population indicate a rapid increase in the population, particularly among the 

Young. Roughly 44% of the forecasted population increase is expected to occur on- 

reserve and it was more pronounced in the prairie provinces. However, the urban 

Aboriginal situation is not much better as there is also evidence that over the next decades 

there will be a continued growth in the Abonginal work force, and this growth will be 

most pronounced in the Western prairie regions (such as Winnipeg, Regina, Saskatoon, 

and Edmonton)." The end result is more financial pressures on the department's already 

expanding social envelope. Secondly, statistics also indicate that First Nation people are 

leaving the reserve and migrating to large urban centres, necessitating the need for 

stronger federal and provincial coordination to develop policies with respect to 

responsibilities for the provision and funding of social services to the various on and off- 

reserve population. This jurisdictional debate has been an ongoing contentious issue for 

both levels of government. Unfortunately, the federal or provincial govemments do not 

suffer; it is the First Nation people and their farnilies that ultimately pay the pnce of this 

debate. Third, it is clearly evident that action must be taken quickly in order to resolve 

the economic and social insecurities as the data strongly suggests that the welfan rate is 

increasing at astounding speed. One study found: 

If the goal is to achieve the average Canadian employrnent rate of about 61 
percent, annual employment rate on reserves will need to average about 

University Press, 1995). 

 endels el son, 32. 



6,600 during the years 1996-2000 period, and about 8,870 during the 
2001 -201 0 period. These figures are about four to five times the rate of 
job growth in the 1980~. '~ 

Welfare is not a viable solution; rather progressive policies are required to enhance local 

cornmunity economic growth and to create employment opportunities. Action must 

occur at the community, national and provincial levels if the situation is to improve. Job 

creation is key to address a whole range of social and economic problems, especially if 

the goal is to lower the on-reserve welfare rate. 

2.3 First Nation Social Assistance: Literature Review 

A search of the literature reveals little on the historical development of Indian 

welfare policy in Canada. The available literature does, however, provide a fairly 

comprehensive analysis of the consequences of underdevelopment and the associated 

effects of limited economic opportunities and skyrocketing use of welfare. More 

significantly, the literature is strikingly similar in its general observations and overall 

synopsis on the detrimental impact of these policies and their consequences on First 

Nation welfare. Allen Moscovitch and Andrew Webster provide their analysis of the 

situation: 

In Our view the growth [in social assistance expenditures] cannot be easily 
explained. First, there is a serious dearth of on-reserve data. It is dificult 
to make statements regarding the relationship between reserve and 
mainstream economics by cornparing, Say, on-resewe dependency rates 
and off-reserve unemployment rates. Second, some factors are qualitative; 
for example, how does one weigh the growing perception, in some areas, 
that social assistance is a treaty right? Third, there is ample evidence that 
social assistance has becorne institutionalized as the staple cornrnodity of 

"ladian and Norihem AfTairs Canada. Rescarch and Analysis Dimtontc, 4. 



many Aboriginal communities . . . it appears to us that a broader, more 
structural and historical view is necessary to explain the economics of 
these "welfare  colonie^,'"^ 

They predict the on-reserve social assistance costs will approach $1 billion by the year 

2000 and $1.5 billion by 2003. Moscovitch and Webster are not optimistic about the 

future bbunless major changes occur in on-reserve economic conditions, and in the 

delivery requirements and philosophy of social as~istance.'~' Their pnmary conclusion is 

simple: "the on-reserve welfare situation is a social and political time b~rnb.'"~ 

In 1990 the lnstitute for Research on Public Policy sponsored a national workshop 

to discuss the problems of welfare in First Nations? It was repeatedly stressed that the 

department's social assistance prograrns are in need of serious policy reform. Hugh 

~hewell' and Andrew Armitage observed: 

. . . these programs are based on the residual model of social welfare, 
which is the dominant one in Canadian society. This model is keyed to 
the administration of individualized social assistance transfer to people 
who have failed . . . to meet the minimal demands of the labour market. 
Such transfers are provided only as a last resort to those who have no other 
means of supporP 

M ~ o s c ~ ~ i t ~ h  and Webster, 224-225. 

4'~oscovitch and Webster, 225. 

U~oscovitch and Webster, 225. 

'?'bis workrhop was attcnded by approximtely 25 participants represcnting Fim Nations across 
Canada, federal and provincial govemwnts, the academic and social policy communities, and the institute. 
The intent was to provide a f o ~ m  for rcvicwing the currcnt and alternative approaches to welfare in Indian 
comrnunities, with spccial rcfcrence to the relationship bctwcen cconomic and social development and, 
more specifically, work and welfare. 

''~ranlc Cassidy, "Approaches to Welfare Refom in Indian Communitics," in Alternatives to 
Social Assistance in Indian Communities, ed. Frank Cassidy and Shirley B. Scward (Montreal: The 
Institutc for Research in Public Policy, 199 l), 4. 



First Nation representatives also asserted this approach was ineffective, inefficient, and 

culturally inappropriate because the use of welfare stigrnatizes not only those individuals 

and families in need of assistance but also the entire community. Instead of fostenng 

self-reliance and selGsufficiency, the department's welfare system had actually created 

"dependency and poverty." Chief Ovide Mercredi explained: 

There can be no denial of the hard fact that Canada has responded to Our 
social and economic needs by allocating and administenng more and more 
welfare in each succeeding generations of Indian people. Likewise, there 
cm be no denial of the voices of Indian leaders who decry the use of 
welfare as a substitute for more direct measures to deal with the poverty in 
Our communities. 

Al1 participants were unanimous in their conclusion: the present social assistance 

program does not work because it is demeaning and promotes systematic discrimination 

against First Nations people and their communities. 

Fnderes also discovered that First Nations peoples rely upon social assistance 

more than any other ethno-cultural group in Canada." He claims that over half of the 

total First Nation population has received social assistance or welfare payments in 199 1. 

An even more astounding fact is that nearly 90 percent of First Nations, at one time in 

their life, applied for and received social assistance/social support? For the general 

Canadian population, the situation was considerably more optimistic; during the same 

year, 12% applied for welfare, and 22 percent received social assistance during their 

"ln Alternatives tu Social Assistance In Indian Cumntunities, 5 

46~ames S. Frideres, Native Peoples in Canada: Contempumry Conflicts (Scarborough, Ontario: 
Prentice Hall Canada Inc., 1993), 196. 



lifetime.48 Frideres argued that the participation in social assistance programs is on1 y one 

indicator of poverty because data reveals that reliance on social assistance programs are 

increasing, even though a variety of economic development projects have been 

implemented at the community level. 

Another major problem contributing to the high welfare rate is that the social and 

economic conditions in First Nations have rernained relatively unaltered during the past 

twenty-five years. While there has been progress in the quality of social service programs 

to communities, the issues of unemployment and welfare continue to plague First 

Nations. Frideres blames a number of "structural factors" for the welfare problem in 

First Nations: 

. . . social assistance is a far more serious problem for Native people than 
for other social groups in Our society. Structural factors have produced the 
problems which have forced Native people to become dependent on social 
assistance; yet most Canadians engage in a fom of the fallacy of persona1 
attack, implying or asserting that Natives themselves are the cause of their 
need for social assistance. Maintaining that Native people, as a group, 
have brought on their problems draws our attention awoy fiom dealing 
with the structurai problems preventing Native people frorn fûlly 
participating in Canadian society9. 

His overall situational assessment: economic and social assistance dependency will 

continue into the twenty-first century. 

A more recent report, the Rayai Commission on Aboriginal Peoples (RCAP) 

supports the general observations that have been discussed thus far: 



By the 1960s, welfare had become available to Abonginal people as it was 
to other Canadians. Since then, more and more have become dependent. 
The rate of welfare dependence is now two or four times higher among 
Aboriginal people than among Canadians generally . . . there may never be 
enough jobs to go around in Aboriginal communities. Yet social 
assistance, as now delivered, is not a good way of providing cash income, 
for it traps recipients in a marginal existence. It may protect against abject 
poverty, but it can also stifle individual initiative, and it does little to deal 
with the community conditions that lead to dependence50. 

RCAP suggests it is the fault of the Canadian govemment as it "chose to provide short- 

term 'relief instead of sustained help to rebuild ravaged Abonginal communities - a 

choice governments have made over and over again in the last two centuries51." 

A number of theoretical approaches have been developed to explain the 

conditions of poverty and underdevelopment in Fint Nations. However, applications of 

these theories are exceedingly difficult because. in general, the extension of Canada's 

wel fare state to First Nation peoples is poorly undentood. Nevertheless, the avai lable 

theoretical models do provide adequate interpretations of why First Nations are 

economically underdeveloped." References cm also be made to significant 'historical 

moments' such as the impact of the fur trade industry, the negotiation of the treaties, and 

other pertinent policy and legislation? These issues can assist in formulating a 

''canada. Royal Commission on Aboriginal Peoples, People tu People, Nadion tu Nation: 
Highlightsfrom the report ofthe Royal Commission on Aboriginal Peoples. (Minister of Supply and 
Services Canada, 1 W6), 45-46. 

"canada. Royal Commission on Aboriginal Peoples, 45. 

53., Historical moments" can be defincd as a normative analysis of policies. including the 

identification of factors and dyaunics prior to the policy irnplementation. 



theoretical analysis. Additional analysis can also involve the examination of the role and 

function of govemment, as well as policy development. George and Wilding explain: 

Al1 social problems are the product of a process of definitions. Social 
policies are the product of legislation. An understanding of who does the 
defining, of what is defined as a social problem, and how it is defined, as 
well as of who shapes legislation and in what ways, is clearly crucial to the 
student of the welfare  tat te.^^ 

George and Wilding also argue that state theories, social problems, and social policy are 

interreiated. They suggest that the "view social scientists hold of societal organization 

and of a distribution of political and economic power will affect the explmation they give 

to the nature of the social problems and of the govemment 's response in forming social 

policy rneasure~.~~" Therefore, an integral component of this study is not only 

comprehending the theoretical models that will explain the evolution of Indian welfare 

policy, but also examining the political, econornic and social factors contributing to 

policy implementation. 

Much of the social and econornic damage which has occurred in First Nation 

communities has historical roots in the era long before the federal govenunent's decision 

to implement a nidimentary welfare system. Since present conditions have been largely 

determined by past decisions and policy actions by previous federal govemments, these 

processes must be examined from a historical perspective. Although liale has been 

written on the First Nation experience, in terms on the ongins of Indian welfare policy, 

"vit George and Paul Wilding, Ideology und S d  Wc@e: Radical Social Polky (Boston: 
Routledgc & Kcgan Paul, 1 W6), 2. 

%eorge and Wilding, 1. 
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experiences h m  other depressed populations, such as the indigenous peoples of Africa, 

India, Latin Amenca, Australia, New Zealand and the United States, can be extrapolated 

to formulate a theoretical foundation for analysis? The framework that will be used is 

colonization theory. 

Keliough views the process of colonization as a social phenornenon occumng 

between a dominant and subordinate classes, but the ongins of such a relationship were 

not necessarily based on exploitation and corruption. Kellough views the history of First 

Nations of Canada, since the contact with Europeans, as occumng in hvo distinct phases: 

an early historical period that was characterized by a high level of autonomy in which 

First Nation people controlled the social, political and economic aspects of their 

livelihood; and the second phase in which First Nation peoples lost their autonomy and 

took on the c haracteristics of a colonized people." It is in the latter stage of the 

colonization process that the roles of thebbcolonizer and colonized' are distinguished and, 

more importantly, that the parameters of social, economic, and political power are 

defined. As Kellough states, it is "when the balance of power is shifted in favour of the 

Europeans, the actual colonial period begat~."~~ 

" ~ e e  Alberi Memni, The Colonircr and the Colonl& (Boston: Beacon Press, 1965) and Paulo 
Frcire Pcdagogy of the Oppressed (New York: Continuum, 1970). 

 ail Kellough, "From Colonialism to Economic Impialisrn: nie  Expericnce of the Canadian 
Indian," in Structural Inequali@ in Canada, cd. Harp, J., and Hofley, J., (Scarborough: Pretince-Hall, 
1980), 343. 



The "dependency theory" is another theory that attempts to explain the complex 

issues that exist in First Nations as well as in other underdeveloped countries. Dos 

Santos explains that the relationship "assumes the form of dependence when some 

countrip (the dominant ones) can expand and can be self-starting, while other countries 

(the dependent ones) can do this only as a reflection of that expansion.59" He hrther 

argues that relations between dominant and dependent countries are unequal because 

development of the dominant country takes place at the expense of the latter. Although 

Dos Santos is making direct references to underdeveloped couniries, the dependency 

theory c m  easily be applied to First Nations. For exarnple, Dos Santos comments on a 

"colonial" dependence whereby the commercial and financial capital of the dominant 

country, and in the case of Canada this would be the Europeans, monopolized the control 

of land and econornic resources as well as the human resources. There is similarity 

between a Marxist theoretical argument and Dos Santos' dependency framework, 

especially in relation to who possesses economic control and ownership. 

In terms of economic control, two basic antagonistic classes are hypothesized: 

"those who own and those who do not own the vital means of production."' The 

"antagonistic" relationship between the two populations is based upon the fact that the 

former can exploit the latter. Exploitation refers to the process where the dominant class 

extracts surplus fiom the subordinate class. Perhaps, the clearest exarnple of 'economic 

"~lvin Y.  So, Social Change and Developmmt: Modernization, Dependenq, and World- 
Sysiem Theories, (Newbury Park, California: Sage Publications, 1990), 98-99. 

-or an excellent Mvxist interpretation on "exploitation and clm," sec Ian Gough. The P.lirca1 
Economy of the We!faarc Stafe (London: MacMillan Press, 1979). 17-38. 
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control' would be the fur trade industry. Between 1660 and 1870, the fur trade became 

the most pervasive force influencing the economic and political development of Western 

Canada. In order for the industry to be successful it required mutual cooperation and 

dependency between the Europeans and First Nations. Three stages of the co-dependent 

relationship evolved: 1. the dependency of Europeans on First Nations' knowledge and 

skills about the land and animals; 2. mutual dependency; and 3. dependency of First 

Nation people upon the colonist regime? 

At the begiming European settlers had little alternative but to rely heavily on First 

Nation people for their mere survival as the new environment and climatic conditions 

were extremely hanh. Over time, Europeans adjusted to their new surroundings and also 

introduced new technology and implements, such as guns and tools. Perhaps, the most 

damaging aspect to the relationship was the European quest for economic control over 

land and natural resources. By this time, First Nations were weakened by European 

diseases and also economically dependent upon Europeans for the food, guns, and 

economic secunty that the fur trade industry had provided them. In the broadest sense the 

hir trade industry was a partnership for the exploitation of the resources of the people. 

Unfortunately, it was also the first step toward a relationship that would remain relatively 

unaltered for the next century. 

This litetahire review, including a brief examination of several theoretical 

frameworks, has suggested that Fint Nation social assistance is an extremely setious 

6 ' ~ e e  Arthur J. Ray, Indians of the Fur T . l c  their role as trappers, hunters and middlemtw in 
the lands southwesz of Hudson Buy l66&I87O (Toronto: University of Toronto Press, 1975). 



29 

problem. Unfortunately the literature also seems unanimous in the conclusion that the 

current welfare rates will likely continue, or even increase, in the future years. A number 

of social and economic factors were also noted that explain why First Nation peoples 

continue to live in a state of poverty and underdeveloprnent. Paradoxically, what is 

uncovered by this literature review is that the problem is not so much with the high 

welfare rate but the dismal socioeconomic conditions of the reserve. Adding to the stress 

is the overall political climate, largely driven by neo-conservative ideologies, in which the 

govemment seeks to drastically reduce welfare benefits by encouraging people to seek 

employment. For First Nations this right wing agenda has been particularly harsh simply 

because employment opportunities are exceedingly scarce. Welfare reform is, perhaps, an 

integral component to improve the conditions of reserve living, providing that the 

upcoming initiatives are innovative and only if they are determined by First Nation 

people. 

2.4 Research Design 

This investigation will be an historical descriptive study that relies on qualitative 

methods. Data collection will explore existing primary and secondary sources as they 

relate to the ongins, objectives and early deyelopment of the department's Indian welfare 

policy. Specific attention will be given to the Prairie region b e ~ e e n  1940 and 1967. 

2.5 Methodology 

According to Gottschalk, methods of historical analysis cm be considered under 

four headings: 

1. The selection of a subject for investigation; 



2. The collection of probable sources for infornation on that subject; 
3. The examination of these for genuineness (either in whole or in 

part); 
4. The extraction of credible particulars From the sources (or parts of 

sources) proved g e n ~ i n e . ~ ~  

Lucey provides a definition of histoncal methodology as "a systematic body of rules and 

procedures for collecting al1 possible witnesses of a histoncal era or event, for evaluating 

the testimony of these witnesses, for ordering the proven facts in their casual connections, 

and finally, for presenting this ordered knowledge of events? These two accounts of 

"historical analysis" and "historical methodology" are consistent with the goal of this 

investigation, namely to critically examine the origins and early development of the 

department's Indian welfare policy. 

For the purposes of this investigation two kinds of sources will be used: primary 

and secondary sources. Gottschalk provides a distinction between the two: 

A priniary source is the testimony of an eyewitness, or of a witness by any 
other of the senses, or of a mechanical device like the dictaphone - that is, 
of one who or that which was present at the events of which he or it tells 
(hereafter called simply eyewitness). A secondary source is the testimony 
of anyone who is not an eyewitness - that is, of one who was not present at 
the events of which he tells.bJ 

Histoncal analysis is also useful in obtaining knowledge of previously unexamined areas. 

It allows for an objective and direct classification of data because historical research and 

methodology demand procedures "to vetify accuracy of statements about the past, to 

"~ouis Gottschalk. Understanding Hlsrory: A Primer of HisiorfcJ Mcrikd (New York: 
University of  Chicago, 1950), 52. 



establish relationships, and to detemine the direction of cause and effect relation~hips.~~" 

Furthemore, it has been argued that research study having a historical base and a 

histoncal analysis enhances the trustworthiness and the credibility of the study'. A 

number of historical sources will be used for this investigation: 

b Contemporary records such as business and legal Papen, and 
persona1 notes and memos. 

i Confidential reports including departmental records, joumals and 
diaries, and persona1 letters. 

b Public reports including newspaper reports and memoirs or 
autobiographies 

b Government reports including archives and reg~lations.~' 

The majority of data was collected through a library search, federal and provincial 

libraries, and the Provincial Archives of Manitoba and the National Archives of Canada. 

Thus far the methodology has identified a number of stages or stcps that would be 

required to investigate the origins and historical development of the department's Indian 

welfnre policy. Additional material was also gathered to estûblish the economic and 

social factors that have contributed to the implementation of the Indian welfare policy in 

the Prairie Provinces. 

2.6 Limitations of Study 

There are legitimate criticisms when using primary and secondary sources. The 

first is that 'elites,' or those in official organizations, are the usual authors of these 

sources and, thus, the views of the "illiterate, the poor, or those outside officia1 social 

- -  

o  an hall and Rossman, 96. 

%ce Gottaschallt, Marshall and Rossman, Lucey, and Neuman. 

67~arshall and Ross-, 95. 
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institutions are generally overl~oked.~~" This investigation will rely Iieavily on primary 

source documents written by Indian Agents, departmental officiais, and other 'elitist' 

professionals, and as a consequence, the data will effectively neglect the First Nation 

perspective. Careful attention will be given to ensure that biases are kept to a minimum. 

The second limitation of the study is the availability of the documents and files and, 

specifically, whether or not these files c m  be easily obtained through the provincial and 

federal archives. 

6 H ~ .  Lawrence Neuman, Social Reseurch Mnikods: Quulirative and Qwntitative Approaches 
(Toronto: Allyn and Bacon, 1997), 396. 



ORiGINS OF INDIAN RELIEF 

Why has a once proud and self-reliant people, in a bief span of a hundred 
years, fallen into a state of deficiency and decrepit~de?~~ 

3.1 Introduction 

Indian welfare policy under the Department of Indian Affairs and Northem 

Development between 1940 and 1967 can be considered in these sections. The first 

commenced in the 1880s and continued to the 1940s. It is evident in the investigations 

and heanngs as well as the recommendations of the 1946-1948 Special Joint Cornmittee 

hearings on the Indian Act. Two primary concems recognized in the Cornmittee hearings 

laid the foundation for the other two stages: first, the need to ameliorate the living 

conditions on reserves; and second, the desire to facilitate Fint Nation peoples' successful 

transition into mainstream society. Building upon these two primary objectives, the 

department initiated a number of administrative changes within its welfare division 

during the early and mid- 1950s. 

The second stage of the Indian welfare policy evolved slowly during the 1950s but 

was guided toward a new path in 1958 with the introduction of the policy of issuing reiief 

through-a system of cash payments and credit vouchers. This policy illustrated the 

ideological shift then talcing place in departmental thinking. Dunng this time 

departmental decision-making and policy development became heavily influenced by 

social scientists and academic professionals who were pioneenng the definition of social 

6 9 ~ o m s  C. S humiatcher, Wer/are: HIddm Backiash (Toronto: McClclland and Stewart Ltd.. 
1971), 15. 
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work philosophy and practices. The department was now striving to place more 

responsibility on Indian farnilies to manage their own affairs and to maintain "the morale 

and selfrespect of persons who must accept help70." 

Another significant event in this era was the 1959 socioeconomic study on the 

population of Indian and Métis living in Manitoba by Jean H. Lagasse. The Lagasse 

study made three important contributions: Fint, its emphasizes on Indian integration as 

opposed to assimilation; second, it undertook a careful analysis of the "Indian problem," 

and in particular, the perceived notion of wel fare dependency ; and third, it recommended 

that this Indian problem be alleviated by a process known as "community development." 

The years between 1960- 1967 constitute a third stage in the department's Indian 

welfare policy. During this seven-year time frame two major activities took place. First, 

a review of the goverment's Indian policies was undertaken by Special Joint Committee 

hearings on Indian Affairs in 1960-196 1. The overall tone of these hearings was simiiar 

to that of the 1946-48 Joint Committee heatings on the Indian Act and many of the 

presentations were highly cntical of the Indian Affain Branch's welfare policies and 

practices. However, the review seemed to launch another significant ideological and 

political shift in the federal government. Its emphasis would no longer rest on hdian 

assimilation but rather it would focus on Indian integration and advancement. Many of 

the presentations and the recomrnendations also echoed the general findings of the 1959 

Lagasse Study by advocating a comprehensive community development program for 
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Indian comrnunities. In this era, Ottawa also laid the foundation for one of ifs most 

ambitious undertakings - the 1964 Comrnunity Development policy. The department had 

argued that the success of the Community Development plan rested with the active 

participation and involvement of Indian people themselves as "it represent[ed] purposeful 

change in the initiative of the community and must arise out of the needs of the 

community as seen by its memben."" 

The intent of this investigation is to examine and identiq the major themes and 

policy changes in the department between 1940 and 1967. This sürvey will illustrate how 

the Canadian govemment dealt with Fint  Nation issues and, more importantly, how these 

policies evolved during this decisivc period, a period that has shaped the direction of 

today's welfare practices. 

3.2 Identifying a Problem, 1880-1 899 

A number of fundamental policy choices were made during the late nineteenth 

century. These commenced with the definition and powers outlined in the British North 

Amenca Act (BNA) of 1867 and with the Indian Act of 1876 which simply consolidated 

the federal government's previous Indian legislaiion? In the BNA Act, 1867, S. 91(24), 

the federal government was given authority to make laws regarding "Indians, and Lands 

7 1 t h  Community Development: Indian Aflairs Branch a discussion paper by Brian Holmes. RG 
10, Volume 8 194, File 1/29-6 pi. 2. 

*~unher detaiis on the historical developmcnt of the indian Act sce Jack Woodward, Native Law 
(Toronto: Carswell, 1989). 
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reserved for in di an^.'^" With this legislation the federal govemment had effectively 

established who would be entitled to "Indian status" as well as its claim to jurisdiction 

over Indians and their com~nunities.'~ Between 187 1 and 1 877, the federal govemment 

also negotiated a number of treaties with the various First Nations in the western interior 

of Canada. Although the promises in the seven treaties were slightly different fiom each 

other, in essence they were intended to recognize and extinguish Abonginal title. 

The legalities that were outlined in al1 of the above would later have profound 

implications for the department's implementation of welfare policy, particularly when it 

carne to addressing the jurisdictional concems and responsibilities for the delivery of 

welfare services to the on-reserve Indian. With the implementation of the Treaties, the 

economies of First Nation people would undergo drarnatic changes and, perhaps, one of 

the most drastic and damaging components was the creation of reserves. The reserves 

would be used to restrict the rnovements of tlieir First Nation residents, and the federal 

government could isolate First Nation people on tracts of land where they would be 

encouraged and taught to adopt "civilized" habits. As government treaty negotiator 

Alexander Moms told them: 

First. Your Great Mother wishes the good of al1 races under her sway. 
She wishes her red children to be happy and contented. She wishes them 
to live in cornfort. She would like them io adopt the habits of the whites, 
to till land and raise food, and store it up against a time of want. She 

7 3 ~ e e  Jack Woodward, Native Law, and S. Imai K. Logan, and G. Stein. Aboriginal Law 
Handbook (Scarborough: Carswcll, 1993), 5-7. 

7 4 ~ n  account of the history of the Indian Acts in Canada is found in Hisforicul Developmmt of 
the Indion Act, Govemment of Canada, Treaties and Histotical Research Centre, P.RE. Group. Indian and 
Northem Affairs, Ottawa, August 1978. 



thinks this would be the best thing for her red chikiren to do, that it would 
make them safer fiom famine and distress, and make their homes more 
~ornfortable.'~ 

This process could also ensure that the temtory was opened up for settlement. Whether 

or not the govenunent was truly benevolent (an issue that continues to be debated in the 

present day), First Nation people were encouraged to adopt the more "civilized" practice 

of farming and tilling the land. However, the reality is that federal govemrnent policies 

had failed miserably, and were in al1 likelihood detrimental to First Nation people.76 

Perhaps, one of the most critical factors that influenced the federal government's decision 

to administer relief, however modest these provisions were to be, was the rapid depletion 

of the natural resources available to First Nation people. 

Traditionally, First Nations across Canada had sustained themselves through the 

abundance of indigenous foods that were available to them - whether it was fishing on 

the eastem and western coasts or hunting buffalo and other wild game in the Canadian 

prairies. By the end of 1879, First Nation people were lefi in an extremely vulnerable 

position as their traditional food supplies were nearly depleted, and of course, many Fint 

Nations were now confined within the borders of the designated reserves. According to 

Gerald Friesen, the heart of the problem was the virtual extinction of the Canadian buffalo 

''~lexander Marris, nie Treaties ofCanada wifh the Indians of Manitoba and n e  North- West 
Territortes, 1880, rpt. (Toronto: Belforcis, Clarke & Co., 1991), 28. 

'%or further details, sec Smh Carter, Lost Hamsts: Proide Indiun Resewe Furmets and 
Governrnent Policy, (Montreal & Kingston: McGill-Queen's University Press, 1990). 
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herd between the years of 1874 and 1879." For Prairie First Nations, this sudden 

depletion of their main source of food and clothing was disastrous. 

By 1888, there were reports of severe hardship and starvation among the Fint 

Nations notably in the Peace River and MacKenzie River districts where "extreme 

destitution existed." To alleviate some of the hardships, the federal government decided 

that "assistance in the staple of food" would be provided otherwise the First Nation 

people would "inevitably perish from starvation''." Notwithstanding the obvious need, 

the federal government maintained a public silence concerning its gant of relief to those 

in dire need because as the HBC Commissioner observed, "care is being taken to prevent 

Indians and others from knowing at whose expense the relief is f~rnished.~~" The 

decision to keep the govemment's ad hoc policy of administering relief strictly 

confidential was likely based on the fact that up until 1888 the federal goveinment, or 

more precisely the Department of Indian Affairs, had not yet developed a forma1 policy 

for Indian relief. This was particularly true because it wished "to avoid the adoption of a 

system of granting assistance to Indians . . . who had no treaty relations."' The 

" ~ e n l d  Friesen, The Canadian Prairies: A Hisror). ( Toronto: University of Toronto Press, 1987) 
149. 

"~raf? letter from Hudson Bay Company, Winnipeg, writer unknown, July 19, 1888. RG 10, 
Volume 7094, File 1 / 10/3-0. 

'&ivate letter fmm R. MacFarlanc, Commissioner's Offce, Hudson Bay House, Winnipeg to L. 
Vankoughnet, Dcputy Superintendent General of Indian Affairs, Ottawa, July 23, 1888. RG 10, Volume 
7094, File 1/10/3-0. 

%rivate letter fiom the Commissioncr OnKe, Hudson Boy House, Winnipeg to L. Vankoughnet, 
Dcputy Superintendent Gencral of Indian Affairs, Ottawa, July 23, t 888. RG 10, Volume 7094, File 
111 013-0. 
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governrnent had also hoped that the "supply of food and absence of disease may render it 

not necessary to distribute rations the whole of this summer."'" 

By 1891 it was becomirig increasingly clear that the social and economic 

conditions of First Nation people were not improving. Mr. R. MacFarlane, wrote 

Honorable J.J.C Abbott, the Premier of Canada, on December 1, 1891 : "1 now beg 

respcctfully to urge the Government, of which you are the head, the necessity of making 

suitable provision for the relief of aged, sick, destitute and starving Indians in the northem 

and western portions of the Dornini~n.~~" Perhaps anticipating that the goverment would 

refer to the Hudson's Bay Con~pany administration of relief Mr. MacFarlane argued: 

Before the Territories in which the Hudson's Bay Company traded were 
transferred to the Dominion Governrnent, the Company was accustomed to 
afford relief to such persons, as far as they were known to its officers, 
although only morally bound to do so. But at the transfer of the country to 
Canada, the Government was undentood to have assumed the duty of 
looking afier al1 such cases. The Company then ceased to have any rights 
or privileges more than other private citizens and it cannot now be 
expected to bear the burdens which belong to the public.83 

MacFarlane clearly states that there was "great want and even starvation" arnong many 

Indians, and as a consequence, extraordinary demand on the Hudson's Bay Company to 

provide food "to the vaiue of over $l,4OO.OO at cost pnce, in order to prevent many 

natives fkom suffenng great privations and some even fiom stawing to death.'" 

u'luly 23, 1888. RG LU, Volume 7094, File 1/10/3-0. 

%etter to the Honorable I.J.C Abbon from R. MacFarlane, Decembcr 1, 1891. RG 10, Volume 
7094, File 1/10/3-0. 

"~ecernber 1. 189 1 .  RG 10, Volume 7094. File 1/10/3-0. 

'"~ecernber 1, 189 1 .  RG 10, Volume 7094. File 1/10/3-0. 
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Mr. MacFarlane's overall assessrnent was that if the Hudson's Bay Company did 

not intervene, based on its 'moral obligations,' the Indians would have most certainly 

perished fiom starvation. He also concluded that the 'blame' would corne fiom two 

fronts: the government would have blamed the Hudson's Bay Company for not providing 

aid to the "starving natives" on the govemment's account, and secondly, the public would 

have b l k e d  the govemment for not having been providing "sorne rneans of relief for its 

wards - the Indians - in such contingen~ies."~' Despite Mr. MacFarlane's desperate plea 

for immediate action, he concluded that "it would be contrary to the interests of the 

Company to pamper the Indians or prevent them fiom hunting by providing for hem 

except in cases of real necessity. If afforded relief in this way, it would have the effect of 

stopping agitation arnong them in favor of making treaties, and also obviate the 

dissatisfaction which must always exist till the present want of assurance of relief is 

provided ~gainst ."~~ The notion of 'pampering the Indian' would be echoed throughout 

al1 upcoming relief policy. 

In spite of the numerous reports of starvation among Indian people, the federal 

government continued to quibble about the financial expense of relief and, more 

precisely, who would assume responsibility for administenng relief to the needy. 

Another factor that had influenced the federal govemment's reluctance to become directly 

involved in relief payments was their inability to believe that such dire conditions actually 

"~ecernber 1, 1 89 1. RG 10, Volume 7094, file 1/1 0/3-0. 

'becember 1, 1891. RG 10, volume 7094, file 1/10/3-0. 



existed. This disbelief was illustrated by a confidential letter fiom the Superintendent 

Geneml of Indian Affairs to Sir Donald A. Smith: 

. . . 1 beg to inform you that the Government fiom facts described in 
communications received fiom persons who could speak authoritatively in 
regard to the conditions of the Indians and the food resources available in 
the above Districts [Peace River and Mackenzie River] during the season 
referred to, were forced to the conclusion that the existence of a necessity 
for its affording relief dunng that season was not sufficiently apparent to 
justify a grant of public money for the p ~ r p o s e . ~ ~  

Superintendent Dewdney further stated 'Yhat in the event of its being made apparent to 

the Government that an absolute necessity to gant  assistance to sick and destitute Indians 

in the above regions [Athabasca and Mackenzie River Districts] during the winter of 

1892-93 exists in consequence of the failure of the ordinary supply of fish and game, the 

Government will recommend to Parliament an appropriation for such amount of 

assistance if it shall be show to its satisfaction to have been rendered necessary by any 

such exceptional failure of fish and game, and to have been expended by the Company in 

consequence thereo f."" 

Five days after this letter was written, a H!idson's Bay Company dispatch fiom 

C.T. Gaudet to C.F. MacFarlane, outlines the seriousness of the situation: 

Hudson's Bay Company 
Fort Good Hope, 9" June 1892 

This past Winter has been a hard and very cold one. You will regret to 
hear that our old Mountain Chief 'Temlve,' three of his sons, his step- 
daughter, and her child, also Voukoney, his son and three of his daughters, 

87~onfidential lener fiom Dewdney to Sir Donald A. Smith, M.P. House of Cornons from 
Superintendent General of lndian Affairs, Junc 4, 1892. RG l0,volumc 7094, file 1110/3-0. 

**lune 4, 1892. RG 10, volume 7094, file 111013-0. 



al1 died of sheer starvation this winter! And many other Indians also 
suffered tembly for want of food. There was not above a foot of snow 
anywhere, and so the Good Hope Indians could not kill any Moose, and 
Reindeer were very scarce. The last account 1 got from Our Outer Land 
Bands was that 'Bmle' and 'Sailor,' with their Indians, were al1 starving. 1 
am sorry for this. Rabbits are still far from being numerous." 

Evidently the federal govemment's assessrnent of the living conditions of First Nation 

people vastly underestimated the crisis, and whether their denial was intentional or 

simply an oversight will likely remain a mystery. Nevertheless, what is clear fiom this 

letter is that Fint Nation people were starving and, furthemore, not only were they 

starving but many did perish. And yet, the Department of Indian Affairs was slow to 

respond to the needs of their wards - the Indians. 

Retween the years of 1890 and 1899 the federal govemment reluctantly had begun 

administering relief to those in need. However, it was ultimately at the discretion of the 

local Indim agent or the Hudson's Bay Commissioner to detemine if the First Nation 

person was complet el y destitute. Furthemore, the federal governrnent had made it clear 

that the provision of relief to needy Indians was to be based on humanitarian grounds, and 

therefore, the govemment was not legally obligated to offer support. The issue of Indian 

relief administration was also considered to be 'strictly confidential' and govemment 

officiais took great care to ensure that public knowledge of the department's direct relief 

payments was not leaked. This secrecy was probably based on a number of factors. First, 

the federal govemment was still in the process of working out the legalities of whether or 

g9~xtract from lener from C.T. Gaudet to CS. MacFarlanc, Hudson's Bay Company, Fort Good 
Hope, Junc 9, 1892. RG 10, volume 7094, file 1/10/3-0. 
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not they were obligated to administer relief to Indians. Second, there was also the issue 

of treaty rights and whether the provision of relief was a treaty promise and, therefore, 

who would be entitled to receive benefits - treaty or non-treaty Indians. Third, the tension 

between the Hudson's Bay Company and the federal government had yet to be resolved 

as the Company had traditionally assumed responsibility for administering relief to 

'needy Indians' under their care. By the tum of the century the Hudson's Bay Company's 

once powerful presence and authonty were on the wane, even though the issue of 

jurisdiction was not settled. However, in the upcoming yean responsibility would simply 

be transferred to the provincial governrnents. 

The fourth and fiflh factors are closely interrelated. The federal govemment did 

not wish to disclose to the public the very sensitive fact that people were dying of 

starvation. The mere fact would not be greeted warmly, especially when Indians were 

considered to be 'wards of the state' and thus in need of protection. The f i f b  reason, 

which is perhaps the most critical factor, was that if the disastrous conditions were made 

public, other First Nations who were experiencing similar conditions, and who were not 

receiving relief provisions, would in al1 likelihood demand federal governrnent support. 

The federal govenunent feared that if they began to administer relief to al1 First Nation 

communities across Canada they would encourage idleness; it was feared First Nations 

would then lose their incentive to work. This sentiment was expressed in a letter written 

in 1897: "you will well understand how necessary it is that this should not becorne public 

property as it might lead to not only a large expense on the part of the Goverment but 



prevent the Indians from doing what is in their power to eam a livelihood for 

themsel~es . '~  

Despite the numerous reports of starvation and destitution during the years from 

1888 to 1899, the federal government offered relatively little support. Admittedly, in 

extreme cases the government, and in rnany cases the Hudson's Bay Company, would 

intervene by providing First Nation people with a paltry supply of food rations. Under no 

circumstances would Indians receive cash payrnents. The ration system remained the 

backbone of relief until 1958 when the government finally revised their relief policy to 

allow First Nation people to receive cash allowances. 

3.3 The Ration System Revisited, 1940-1 957 

On May 22, 1940, a memorandum was sent to al1 inspectors and Indian agencies 

instmcting them that they were to "undertake a complete revision of their ration lists and 

relief al lo~ances. '~ '  It was being proposed that relief allowances to the 'physically fit, 

able-bodied Indians' would be canceled no later than Juiy 1, 1940 as it was not the 

department's policy to provide assistance to able-bodied Indians. However, the monthly 

rations authonzed for the support of 'aged and physically incapacitated Indians' were not 

expected to be altered. 

To quali@ for relief, the able-bodied Indians, or as they are referred to in today's 

standards - 'employables,' had to undertake certain tasks either on-or off-reserve. 

()O~etter to George Beavees, Departnient of Indim Affah from Deputy Superintendent Gencral, 
25 October 1897. RG 10, volume 7094, file 1/10/3-0. 

9'bb~emorandum to Iaspcctoro and Al1 indian Agents, May 22, l94O." RG 10, vol. 7094, file 
1/10/3-0. 



Essentially, the federal government was proposing a scheme very similar to the 'workfare 

model' that is being implemented across the provinces in the present day. Suitable 

undertakings were menial in nature such as: the cultivation of gardens, fmwork ,  clearing 

land, mad construction, drainage projects, wood cutting, repairing buildings, and fishing 

and trapping." CClearly, these job descriptions were not intended to encourage skiIl 

development. However, if the lndian people participated in the workfare projects, the 

department would supply rations to them. The 1940 relief policy made it very clear that if 

the Indians refused to undertake the task assigned to them by the Indian Agent, they 

would no longer be eligible for support. Furthemore, it was also the responsibility of the 

Indian Agent clearly to articulate on the relief voucher what 'type' of work the Indian was 

engaged in as this would determine if the work was suitable according to the department's 

relief policy. 

3.4 f be 1946-1948 Special Joint Cornmittee Hearings to Examine the Indian Act 

The impetus to change the existing departmental administrative practices and 

policies came in 1946 when the federal government established a Special Joint 

Cornmittee of the Senate and the House of Cornons  to examine the Indian Act. The 

intent was to investigate and report upon Indian administration and, in patticular, to 

explore the following areas: 

Treaty rights and obligations 
Band membership 
Liability of Indians to pay taxes 
Enfianchisement of Indians to vote at Dominion elections 

92~emorandum, May 22, 1940. RG 10, vol. 7094, file 1110/3-0. 



The encroachment of white persons on Indian reserves 
The operation of Indian Day and Residential Schools 
And any other matter or thing pertaining to the social and 
economic status of Indians and their advancement, which in the 
opinion of such a cornmittee, should be incorporated in the revised 
Act,93 

The 1946- 1948 Joint Cornmittee hearings were monumental in highlighting the serious 

socioeconomic conditions in First Nations, and in particular the pressing problem of the 

department's increasing welfare expenditures for the on-reserve Indian. Many of the 

briefs and presentations were also highly critical of the Branch's welfare policies and 

practices. 

In a joint submission by the Canadian Welfare Council and the Canadian 

Association of Social Workers outlined the problems facing First Nation people, 

including poverty and ignorance, the failure of the residential school policy, the high 

infant mortality rate, the high tuberculosis death rate, poor housing and the exclusion of 

aged Indians fiom old age pension." They were firtn in their conclusion that the social 

and economic problems within First Nations were a refiection of the federal government's 

inability to respond appropnately and effectively to the unique needs of First Nation 

people. In essence, the Canadian Welfare Council and the Canadian Association of 

Social Workers argued that governmental practices and policies had failed, and would 

continue to fail First Nation people, unless there were drarnatic structural and ideological 

changes within the department. 

9 J ~ p e ~ i d  Joint Cornmittee 1946, no. 1,  i-iv. 

94~oint Submission by the Canndian Wel fa  Council a d  ihc Caaadian Association of Social 
Workers, Ottawa, January 1947,4. 



Based upon their findings, the social workers' joint cornmittee recommended that 

the federal govemment move pnncipally on two fronts: 

Here we would record the conviction that we must rid ourselves once and 
for al1 of the idea that the Indian population should continue to perpetually 
live in a state of dependency. In our judgement, the only defensible goal 
for a national program must be the full assimilation of Indians into 
Canadian life, which involves not only their admission to full citizenship, 
but the nght and opportunity for them to participate fieely with other 
citizens in al1 community affairs? 

Implementation should occur in stages. Fint, Ottawa should consult provinces so that an 

arrangement might be concluded for provincial extension of education, health, and 

welfare services. Second, it was postulated that provincial participation in the planning 

and administration of services to Indians would relieve the federal govemment of the 

necessity to develop parallel services, and would also contribute to the process of 

integration. Third, if a general extension of services could not be arranged, the brief 

recommended that services be purchased where feasible fiom provincial departments or 

voluntary agencies. The last proposa1 was the "ernployrnent in each of the Indian 

Agencies of a qualified social worker to direct a generalized welfare programme, 

including child welfare, family welfare, recreation and community acti~ities.~'" 

The Joint Cornmittee also observed that the department's emphasis was not so 

much on the 'welfare' but rather on the 'training.' The department, it noted, expected all 

Indian children to attend either residential schools or day schools, the daily operation of 

95bint Submission by the Canadian Welfve Council and the Canadian Association of Social 
Workers, Ottawa, January 1947, 2. 

96~oint Submission by the Canadian Welfsrc Council and tbc Canacüan Association of Social 
Workers, Ottawa, January 1947, 15. 



which were under the joint auspices of the department and the various religious 

denominations. The Canadian Welfare Association and the Canadian Association of 

Social Worken sumrnarized the intent of the residential school policy: 

. . . raising the standards of Indian life, and education among other citizens 
into the desirability of integrating the Indian population into the 
cornmunity life. This pnnciple is an essential feature of a policy of Indian 
administration directed toward the goal of cultural assimilation . . ." 

The department evidently did not have a clear policy when it came to 

administering relief to the on-reserve Indian. The term 'welfare' was al1 encompassing 

and the department generically applied it to the whole Indian programming area. The 

mandate of the welfare division stipulated the following areas of 'welfare delivery': 

Promotion of Indian welfare programs, the issuance of relief to needy 
Indians, the promotion of agricultural projects, the organization of 
community f m s  and agricultural fairs on Indian reserves, the purchase of 
live stock, f m  machinery and seed grain, the administration of Veterans' 
Land Act on Indian reserves, the rehabilitation of rctumed Indian veterans, 
the organization of Indian Iiandicraft projects and homemakers' clubs, the 
supervision of Indian industrial assistance and advancement, including 
employment projects, the administration of the Revolving Fund for 
assistance to Indians and the general supervision of the social and 
economic welfare of the Indian pop~lat ion.~~ 

Indian welfare policy was first developed to care for the aged and infirm Indians. The 

department's welfare program fiom 1929 to 1939 primarily consisted of the distribution 

of "relief supplies to old and physically incapacitated Indians and unemployed Indians9?" 

However, there was clearly a need for a more comprehensive welfare system because 

97~anadian Welfare and the Canadian Association of Social Worken, Ottawa, January 1947, 8. 

9'~oint Cornminec, 1946, no. 1.3. 

99~oint Committee, 1946, no. 1, 16. 



approximately 80% of the department's welfare appropriation voted by parliament was 

spent solely on direct relief payments. In 1 940- 194 1, relief payments decreased slightly 

to 68.6% and it was suggested that "able-bodied Indians were able to secure gainful 

srnpl~yment."'~ 

Mr. B.F. Neary, the Superintendent of the Welfare and Training Division, 

summarized IAB's policy for the 'aged and sick' for the 1947 Cornmittee: 

Our main responsibility is the care of the aged and the sick. Of course, the 
responsibility for the aged rests primanly on their children and the branch, 
in so far as is possible, sees that it is not shirked in any way. In many 
instances, the child is unable to completely care for his parent without ow 
assistance. In the past this assistance used to be given in the way of food. 
At the present time, Indians ask for payment in cash. Usually this is 
granted. The monthly allowance varies with the locality, the financial 
condition of the recipient, and the physical condition of the old person. 
This allowance varies from $5 per month to as much as $60 per month for 
chronic bed cases. l O' 

During the sarne presentation. Mr. Neary also spoke of the Branch's 'relief policy for 

Indians: 

It is the policy of the branch to assist Indians to be self-supporting rather 
than issue direct relief. Because of this, scales of relief supplied to able- 
bodied Indians must err on the parsimonious rather than the generous side. 
Our instructions to agents state that relief is not the right of any Indian but 
is given at the pleasure of the branch to prevent suffering. We also state 
that in no instance are the quantities of relief allowed to be suficient to 
remove the incentive to obtain employment where and when available. 

From time to time our relief schedules are the subject of adverse criticism 
and are referred to as inadequate. It must be remembered that the food 
ration is only one of many forms of assistance supplied the indigent 
Indian. He, on his resewe, usually has arable land. If he is without 

- - - - - - - - 
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cesources to build or repair his home, the branch assists him where 
necessary. . . . He is assisted with clothing. If he is helpless, wood is 
supplied. Snare wire, ammunition, a net, are furnished for free where 
necessary. In the spting if he cannot obtain fùnds to obtain seeds for his 
garden, it is supplied free. The only quafif?cution required is thut he musi 
be a destitute Indian and sick [emphasis my o ~ n ] . ' ~ *  

Clearly, the Department's policy on 'relief was not so much aimed at needy or 

'unworthy' Indians; rather the policy was more concemed with Indians incapacitated due 

to age and illness, and thus viewed more "worthy" to be granted benefits. Unemployed 

Indians were on the lowest rung of the ladder when it came to financial assistance, and the 

governent also kept relief benefits lower than the minimum wage in order to encourage 

the unemployed Indian to seek employment. In addition, unlike the old and infirm 

Indians who would receive cash payments, destitute Indians would not enjoy the same 

luxury: "The Indian does not get cash and his relief is never figured out in cash; he gets so 

many pounds of flour. . . ."Io' 

3.4.1 Management of Band Funds by Indian Agents 

The most striking aspect of Branch relief administration was the inconsistency and 

discrepancy between provinces and even fiom agency to agency. This is primarily 

attributed to the wide discretionary powers exercised by superintendents, and put into 

practice by the Indian Agents. There is, however, one aspect of relief administration that 

was common: the abuse and misappropriation of band h d s  for relief payment. Mr. 

Castleden, member of the Joint Cornmittee, claimed to have uncovered instances of 
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suspected abuse where Indians were not informed of their entitlement and in other 

instances benefits were paid from the bands' own trust funds; Mr. Castleden states: 

The Indians also complain that in many cases their agents treat h e m  with a 
sort of superiority. The Indians feel that they should be allowed more Say 
in their own affairs. The Indian is not allowed to handle his own income. 
His trust funds are operated from Ottawa. 1 found very few cases where 
copies of the statement on the hvst hnds was ever given to the Indians 
concemed. 'O4 

And ~ r .  Castleden goes on further to Say: 

He finds when he gets these statements that a great deal of relief which is 
paid to the Indians on the reserve is taken fiom his own trust hinds, and 
whereas certain standards of relief are set out in the Act and by the 
department as to what he should receive he finds that these are very 
niggardly given; in most cases they do not meet the standards that are set 
up by the department, and he finds in most cases he has had this deducted 
fkom the band fund.Io5 

Perhaps even more astounding was Mr. Castleden's discovery that relief was even paid 
out of the revenue earned by the Indians' own harvesting efforts: 

Another cornplaint was that when hc sold some of his produce fiom the 
reserve as a result of his farming operations that money was kept by the 
agent and doled out to him pen~dical ly . '~~ 

Dunng the same presentation to the Committee, Mr. Castleden also provided his analysis 

of why govemment policies had failed First Nation people: 

. . . Indians will not be able to make a proper livelihood for several 
reasons. In many cases the opportunity does not exist on the reservations 
for thern to obtain suscient to live properly and produce food that they 
require or secure clothing in order to carry on the ordinary business of 
living so that they can make a proper contribution to their band or even 

lW~oint Cornmirtee, 1947. no. 4. 1 14. 
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keep themselves. The training they are receiving does not fit them for the 
life which they are to lead.I0' 

His conclusion was direct: "The Indian seems to be kept down; he is kept in ignorance; 

and he is kept in p~verty."'~* 

In addition to Mr. Castleden's stinging criticisms. there were also concems 

expressed by First Nation people. A review of both the presentations and submissions to 

the Joint Committee shows many common themes.lm First, the Department's 'rations' 

were not sufficient. Second, there was a need to address the Indians' concem for needed 

adequate clothing. Third, there existed a need for old age pensions for the aged Indians 

that would be comparable to Canada's Old Age Pension plan. Fourth, the Department's 

agricultural policies had failed. 

The failure of the agricultural policy, although not directly related to the provision 

of relief, is worthy of mention. The intent of the agricultural policy was to promote and 

initiate a different form of subsistence on the reserves, and as Sarah Carter explains: "The 

Indian f m  was to be his place of probation, a training ground in the lessons of 

civilization and citizenship."'1° The government's intention was to replace the traditional 

livelihood of hunting, fishing and trapping with more 'civilized' means of production and, 

'07~oint Committee, 1947, no. 4, 113. 
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furthemore, the general policy of the division was to "encourage and assist Indians to be 

self-supporting rather than fumish them with direct relief."lll 

The department argued that the agricultural policy had not changed since 1874 

when Treaty 6 was negotiated. In his book The Treaties of Canada with the Indians of 

Manitoba and the North- West Terrilories, the Honorable Alexander Moms, who was the 

Cornmissioner of the treaties, quotes in detail his conversations with the Chief of the 

Willow Crees: 

1 will speak to you in regard to food as 1 have spoken to other Indians; we 
cannot support or feed the Indians every day, further than to help them to 
find the means of doing it for themselves by cultivating the soil. If you 
were to be regularly fed some of you would do nothing at al1 for your 
support. In this matter we will do as we have agreed with the other 
Indians, and no more. You will get your share of the $1,000 worth of 
provisions when you commence to work on your reserves. 

In a national famine or general sickness, not what happens in everyday life 
but if a great blow cornes on the Indians, they would not be allowed to die 
like dogs. . . . it was felt that it was an experiment [the agricultural 
policies] to entrust them with cattle, owing to their inexpenence with 
regard to housing them and providing fodder for them in winter and owing 
moreover to the danger of them using them for food, if short of buffalo 
meat or garne. Besides, it was felt that as the Indian is, and naturally so 
always asking, it was better that if the govemment saw their way safely to 
increase the number of cattle given to any band, it should not be as a 
matter of nght, but of grace and favour, and as reward for exertion in the 
care of them and as an incentive to i n d u ~ t r y . ~ ~ ~  

With these words the department's position and policy on 'relief,' or more precisely the 

' agricultural policy, ' was firmly established. 

. . - -. .- 
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Despite the government's 'best intentions' to promote agricultural activities on 

reserve, it was evident fiom the numerous First Nation briefs that the agricultural policies 

had failed. The consequences were clear: First Nations people were not able to make a 

decent livelihood through f m i n g  or any other type of agricultural activities. However, it 

is important to realize that the failures of the policies were not due to the lack of First 

Nation initiative, or abilities, but it appears that govemmental policies actually hindered 

the growth of agriculture on reserves. Chief Alexander Williams fiom St. Peters Reserve 

explains: 

In this Reserve there is no fish, no ducks, and fourteen miles fiom lake 
shores, and there is nothing else I can live on but to try and farm. 1 say 1 
include my people, saying there is nothing else but farming to live on. 
Now, can a man farm with no plough, no harrows, nothing to use. If I take 
one of my members to the agency for help to get a wagon or a horse, the 
agent will pull out a fom. He says, "Before 1 can give you the wagon or 
the hone you will have to sign your property over, your house, land, 
horses, cattle, implements, everything you have. Only then you will get 
your wagon or the hone." And this member intends to f m  and after he 
gets the hone he cannot start fvming because he handed the land over to 
the govemment. That is the kind of Iaws they are carrying in this Reserve 
where we are living now.Iu 

3.4.2 The Provision of Family Allowances to First Nation Families 

In 1944, pursuant to the Family Allowances Act, a new portfolio was attached to 

the Branch's welfare division: the administration of family allowances to Indian families. 

The division was responsible for administering, regulating and controlling the payment of 

family ûIlowances to Indians in the nine provinces, the Yukon and the Northwest 

Temtories. The department also had the power and authority to suspend payments if 

"'~ubmission to the Joint Committet, 1947, no. 2, 65. 
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necessary under the stated regulations of the Family Allowance Act, and furthemiore, 

allowances could be made "in lieu of cash payrnents."l14 

In relation to Indian welfare policy, there was the belief that the provision of 

family allowances to Indian families would help offset some administrative costs of 

welfare. However, unlike the rest of Canadian families, who would unconditionally enjoy 

the benefits of family allowances, the department attachcd strict regulations to Indian 

families. The issuance of family allowances was oflen at the discretion of the Indian 

Agent who would have the power to withhold payment, or redirect the allowance into the 

band's trust fund. 

Mr. Hubert Murray Jones, Family Allowance Division, summarizes the role of the 

Indian Affairs Branch Agent: "In fowarding the registration to the regional director of 

Family Allowance the agent specifies the method of payment based on his knowledge of 

the Indian, local conditions, geographicai location, etc."11s Payments were administered 

in one of four ways: (a) cheques direct; (b) cheques direct c/o Indian Agent; (c) Agency 

trust account; and (d) in-kind. Mr. Jones did explain at the hearing that it was the 

branch's policy to have the indians receive their allowances by cheque wherever and 

whenever possible. In some circumstances, however, where 'abuse' by the Fint Nation 

claimants was suspected, fiunily allowances were to be administered by the Agent. The 

intent of this administrative arrangement wax 'To take care of al1 such Indian children, 

and to make sure that they get full benefit fiom fmily allowances, payment is made to 

"4~oint Cornmittee, 1946, no. 1, 3. 
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the agency trust account, and the spending of the money is supervised by the indian 

The aim for allowances 'in-kind,' was threefold: "(a) convenience to the Indian 

parents;, (b) introduction to nutritious foods; and (c) control."' l 7  The branch also felt that 

this special arrangement was necessary "to take care of the Indian who traps and is away 

from civilization for months at a time."'18 Allowances paid 'in-kind' were calculated at 

the same rate of allowances as anyone else but the families would receive a monthly 

credit and the money representing this credit would be paid directly to the Indian Affairs 

Branch. 

Concems over possible mismanagement of family allowances were later discussed 

when Mr. Jones was recalled for questioning at the March 27fi, 1947 hearing: 

Q: Where the family allowances cheques are being administered by 
the agent do you consider the agent's representations to you sufficient 
evidence that the Indian is not capable of administering the cheques 
himseif? 
A: You mean in the case of mismanagement, do you? 
Q: I notice that there is one agent in the maritime provinces who has 
practically al1 the cheques corning to him. That is probably a unique case. 
Are there any other such cases? 
A: Would they be payable to the Indian. or to the agent's trust fund? 
Q: The agent, apparently, acted as trustee? 
A: Yes, we rely quite a lot on the agent's recommendation. They 
know the Indians, and if in their wisdom they feel they should be 
adrninistering them. . . . Take the case of Chapleau, we have a very 
efficient agent up there. He uses the agency trust account in contract to the 
allowances in kind and as the Indians go away he has the cheques rnailed 
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to the agency trust account and as the Indians corne back he may write 
them out cheques and not buy them food at all. That is his p~ivilege."~ 

In another instance, the Joint Committee heard that an Indian agent 'cut off a 

farnily fkom their family allowance because their children had measles and were 

subsequently taken out of school. Mr. Jones justified the discontinuance of the family 

allowance to the family because it was govemment policy to withhold allowances if the 

child missed in excess of five days in a hventy-day month cycle. He further stated that if 

the child were absent more than five days for reasons other than "sickness, bad roads, and 

are physically able" to attend school, the Indian agent warns the parents.i20 If the child 

continues to be absent in the second month, they would discontinue the family allowance 

until the child retums to regular attendance. Even if the discontinuance of family 

allowance was based on the branch's policy, the enforcement of the policy was evidently 

at the discretion of the Indian agent. This ovemding discretion resulted in wide 

discrepancies when it came to administering family allowances to Indian families. Some 

families enjoyed the benefits of family allowances with no conditions attached, and other 

farnilies had little, if any, choice on how they would receive their family allowances. 

Although it was not stated at the Joint Committee, an assumption can be made 

about this policy, and specifically the withholding of family allowance cheques: it was 

used as a fom of social and economic control. By withholding farnily allowances based 

on 'regular school attendance', the government effectively disnipted the parents' abilities 

- - -  
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to pass traditional knowledge of hunting, fishing, and trapping ont0 their children. For 

First Nation families the punuit of a traditional livelihood was not considered an 

'extracurricular' activity that could be taught as an afier school activity because it was a 

way of life that required full-time attention and cornmitment by their children. Therefore, 

in the case of parents who did not comply with compulsory school attendance, but rather 

involved their children in the traditional lifestyle, the repercussions were clear: the parents 

would be 'punished' by the govemment through the denial of farnily allowance benefits. 

In sum, this chapter has examined the 1946 to 1948 joint committee hearings on 

the Indian Act. The intention of the review was to explore and identify the early stages of 

the Department's Indian welfare policy. Four aspects have been identified in relation to 

the Branch's relief policies and practices. First, the administration of relief to status 

Indians; second, the management of band funds for the payment of relief to destitute 

Indians and the old and infirm Indians; third, the failure of agricultural policies on 

reserves; and fourth, the issuance of fmily allowances to Indian families. It is clear fiom 

the evidence presented at the 1946 to 1948 hearings that the Department did not have 

clear policy directives regarding the administration of relief to status Indians. 

Nevertheless, an analysis of these themes shows the initial stages of the Department's 

welfare policy. The first stage was the government's attempt to introduce f m i n g  and 

other agricultural activities through its 'agricultural policies.' Second, Indian Affairs 

Branch's policy was slowly adjusted in order to assist the 'old and infimi' Indians. Third, 

in the 1940s, the new issue of family allowances for Indian families arose. Only when 



these rneasures failed, or did not provide efficiently, did the government 

reluctantly issue relief to destitute Indians. 

In 1948 a report prepared by Dr. Yule, the Medical Superintendent from The Pas 

Agency, summarized this confusion regarding the welfare policy. Dr. Yule had also 

argued that the ration system was archaic: 

I am not at al1 sure whether our interest in rations is direct or only in so far 
as it has a bearing on the health of the Indians in general. However, it 
seems to me that the methods of handling and perhaps of rationing in 
general is about as up to date to as horse and buggy on Portage Avenue.'*' 

Dr. Yule furthcr stated that "there appears to be no particular plan followed out in handing 

out these ~upp1ies.l~~" Based upon his overall assessment of the ration system, Dr. Yule 

made two bold recommendations. The first recommendation was to 'revise' the ration list 

for every reserve on an annual basis. These ration list revisions would involve the active 

participation of the band's medical supenntendent because "he is, or should be, in a 

position to know who requires rations and the amount which should be gi~en. '*~" His 

second recommendation, which essentially contradicts the former, was to abolish the 

ration system in its entirety. In lieu of the ration system, Dr. Yule proposed the active 

involvement of the local grocery stores through the introduction of a rudimentary credit 

system. This would ensure a certain arnount of social, economic and nutritional control 

by providing specific and nutritional food to needy families; and at the same time allow 

"'~xtract from Medical Report for March 1948, The Pas Agency, submitted by Robt. F. Yule, 
M.D., Medical Superintendent. RG 10, vol. 7094, file 1/10/3-0. 
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the First Nation family to have limited decision-making powers. Despite Dr. Yule's pro- 

active approach to the department's relief policy and practices, his recornmendations 

would not become reality until a decade later. 



A NEW MECHANISM TO ADMINISTER RELIEF, 1958-1963 

~ h e  history of minority ethnic groups in this country has shown any who 
were willing to work and educate themselves attained a higher standard of 
living than that to which they were previously accustomed. Unlike most 
minority groups the Indian by and large stuck to reserves which are 
conducive to inbreeding and subsequent lowering of intelligence. The 
Indian has been given a chance. But it seems that he can't or won? pull 
himself into an improved status in today's Canada. The fault is no one's 
but his o ~ n . ' ~ ~  

4.1 Introduction 

During the early to mid-1950s, the department continued to administer relief to 

the on-reserve Indians as part of its 'moral obligation.' The able-bodied, and thus 

employable, Indian would also be provided for on the condition that they would consent 

to participate in make work projects. However, there is evidence suggesting that First 

Nation people were not cooperating in this scheme as well as the government had hoped. 

A letter from Mr. H.M. Jones, lndian Affairs Branch Director, to Mr. R.F. Battle, 

Regional Supervisor of Indian Agencies, describes the complexities in the 'matter of work 

in exchange for relief: 

1 believe that non-Indian relief giving organizations no longer attempt to 
operate such programs. Rather work projects sponsored by governrnents 
are undertaken to provide work for those who othenvise would be 
unemployed and thus the number of relief recipients and the costs of relief 
assistance are redu~ed. '*~ 

"'1n a 1959 issue of Saturday Night, a commcntator gave his opinion on the Indian situation. In 
Richard P. Bowles, James L. Hanley, BNCC W. Hodgins, and George A. Rawlyk, The Indium 
Assimilutiori, tntegration or Separution? (Scarborough: Prcntice-Hall of Canada, 1972), 3. 
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Mr. Jones noted the reluctance or "uncooperative behavior" of certain First Nation people 

to participate in such work projects because these particular individuals were arguing that 

"relief is their right."I2' Despite this First Nation resistance to 'work for their welke,' 

the department remained firm in its position: the policy 'ivhich has been adopted for 

dealing with relief applicants is offering work they are expected to perfom before 

assistance is granted."I2' 

In an attempt to prove that the department's current practice of work projects was 

succeeding in some communities. Mr. Jones explained: 

In other areas where development of work projects has been successfidly 
applied to cope with large scale unemployment, the band in question 
usually has supported the administration and at least the majority of 
Indians concemed valued their independence enough to accept 
employrnent offered. With the co-operation of the council . . . it has been 
possible to agree upon community undertakings which could be carried 
forward by the mobilization of unemployed men to improve living 
conditions on reserves for individuals and the group as a wh01e.l~~ 

Although the concept of 'community development' was not yet firmly estabiished as a 

mode1 to alleviate the economic hardships of First Nations, it became increasingly clear 

that the government was perhaps considenng this as a long term goal: 

The essential feature lies in the fact that Indians are engaged in a project 
which they have had a part in planning, feel is their own and depcnds upon 
their efforts. Modest expendinires have been made from departmental 
appropriation for provision of materials for exarnple to assist the Indians to 
carry out a prognm they have agreed upon. Although such may be 
necessary, it is only a supplement to the Indians' own efforts. The key to 

'26~etter - September 19, 1958. RG 10, volume 7094. file 1110-3-0. 
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success of such undertakings is establishing a bond of confidence between 
the Indian and Branch administration and stimulating initiative and self- 
pnde. '" 

The significance of this letter is that as early as 1958 the federal government was 

developing a comprehensive community development framework to engage Indians in 

some form of workfare projects. More significantly, there was also a philosophical 

switch in the department's thinking. Not only would Indian Affain continue their 

mission of enforcing and implementing their 'workfare model' but it also added a new 

dimension to its plans which was to stimulate initiative and self-pride in the othenvise 

allegedly feckless Indians. The department, it would appear, was moving away fiom the 

notion of 'managing the affairs of Indians' to embracing a new approach: 'allow Indians 

to do for themselves.' This philosophy would become the backbone of the government's 

next steps of implementing a comprehensive community development policy. 

Despite these preliminary atternpts at enhancing the capacity building within First 

Nations. Mr. Jones own assessment was not overly optimistic: "There are no short cuts 

and government-sponsored work projects and provision of relief are at the best only 

partial answers to the overall situation. The problem is only fully solved when there is 

general availability of employrnent for wages in the area. 1 do not think that spectacular 

progress nor sudden improvement cm be expected. Basically, it is a matter of education 

and rehabilitation, and results can only be expected on a gradua1 ba~is."'~' 

12g~etter - Septernber 19, 1958. RG 10, volume 7094, file 1110-3-0. 
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4.2 The Pilot Projects on Cash Allowances, 1958-1959 

On September 17, 1958, the Department held a confidential meeting to discuss 

"relief rations for Indians, including special relief rations for Indian ~hildren. '~~" The key 

participants were J.H. Gordon, Director, indian Affairs Branch, Dr. L.B. Pett, Chief, 

Nutrition Division, Dr. Jean Webb, Chief, Child and Matemal Health Division, and Dr. 

R.A. Armstrong, Indian and Northem Health Services. The intent of the meeting was to 

discuss the 'main defects' of the Indian relief ration system. Mr. Gordon provided a 

summary of these defects: 

a. The very existence of a fixed ration scale has been a target of 
cornplaints. 

b. Shopping around for the best food values within a sound nutritional 
framework would be an educational experience for the Indian relief 
recipient and would do much to bolster his dignity and self-respect. 
Prescribing fixed quantities of specific foodstuffs overlooks these 
benefits. 

c. The present fixed ration scale does not meet the special nutritional 
needs of the young infant. 

d. The scale of issue does not provide food for the single individual 
cooking for himsel f. 13' 

Bûsed upon the department's own critical analysis of the ration system, Mr. Gordon 

outlined a proposa1 that might pacify the criticism fiom First Nation people and at the 

same time foster self-reiiance and initiative. 

The proposed action plan was to implement a new system under which the 

department would no longer administer relief 'in rations' but would issue relief in the 

"'~iautes of a Meeting to Discuss Relief Rations for Indians Iacluding Special Relief Rations for 
Indian Infants. DraA Text, Held in the office of the Chicf, Nutrition Division, on 17th September, 1958 ai 
2 p.m. RG 10, volume 7094, file 1110-3-0. 
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form of a "dollar value" credit with a local merchant. The intent of this system was to 

allow the Indian welfare recipient limited control and decision-making power "to use his 

credit to buy fiom a wide range of foodstuffs grouped into broad food categories. lJ3" 

However, the Department would continue to exert its power by maintaining 'safeguards' 

to ensure that Indians would not spend their money foolishly by purchasing large 

quantities of one category nor exhaust their credit on "expensively packaged foods on 

which the merchant's margin of profit is high.'"" The 'proposed safeguards' would 

ensure that if Indian relief recipients 'abused' the dollar value systern "they would quickly 

be put back onto a system where the Superintendent authonzed the merchant to supply 

specific foodstuffs in specific q~antities. '~~" 

The department's proposa1 would also increase the 'monthly dollar values' for the 

first adult in the family and each adult living by himself to $22.00 fiom the original 

$1 8.00. ' However, for the second and subsequent adults in the family and children under 

12, the rates would remain the same, $15.00 and $12.00 respectively. The objective of 

the increase of the relief dollar value was to make it more comparable to provincial 

standards and practices, and as Mr. Gordon had argued: "It cannot be set higher than 

provincial scales because disparities introduced now would inevitably create serious 

barriers for subsequent integration of Indian[s] with provincial relief adrninistrati~n."~" 

13'~inutes of a Meeting, Septembcr 17.1958. RG 
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Furthemore, the department was proposing that payment of relief by cheque should 

increase slowly, and they did not foresee that this method of payment would exceed 12% 

in 1959-1960. It was also proposed that this new pro-active approach of administering 

relief "woufd be restricted only to those areas where Indian Affàirs Branch was 

completely confident that the Indians would use the money to the best advantage.13'" 

4.3 The 1959 Treasury Board Decision: Cash, Not Rations 

In February 1959 Treasury Board approved the department's proposa1 to 

administer relief in one of the following ways: (a) in cash or @) in-kind by way of a 

dollar value authonzation or direct commodity orders.13' The new mechanism went into 

effect in April 1959, as did the department's proposa1 for increased "monthly dollar 

values" for the first adult. Although the department had argued that Indians would 

receive cash payrnents, it recommended the dollar value authorization or direct 

commodity order because "cash payments to Indians requiring assistance are the ultimate 

goal but this procedure will be introduced grad~a1ly.l~~" Essentially, the government was 

irnplying that Indians would have to prove themsdves 'trustworthy and capable' to 

receive their welfare assistance in cash. Furthemore, the department stressed the need for 

a "carefùl assessment of need and persona1 resources in order that there may be no 

 in in ut es of a Meeting, September 17, 1958. RG 10, volume 7094, file 1110-3-0. 
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unnecessary expenditures of public hinds and that initiative may not be stifled or morale 

impaired as a result of assistance too fkeely given. la" 

The govemment's new mechanism of providing 'cash welfare payments' to needy 

Indians did not necessarily pacify those in receipt of welfare benefits. On the contrary, 

many First Nation people found themselves struggling to support their families on the 

meager social allowances that were allocated to them. In addition, the dietary needs of 

First Nation children were not adequately met because although the welfare allowance for 

the single adult had increased, the amount for an additional adult and children under the 

age of 12 did not. Mr. Gordon provides an analysis of the situation: 

The dietary cost survey which was conducted recently in consultation with 
the Department of National Health and Welfare indicates that the amount 
of $12.00 allowed by the Indian Affairs Branch for children 12 years of 
age or under is the minimum amount for their children and if the Needy 
Mothen' Assistance is not as generous in respect to the additional children 
in large Families, it would be interesting to know whether non-Indian 
families similarly situated have any source from which they c m  secure 
additional assistance. IJ1 

It would be fair to conclude that the govemment's plan to allow Indians to assume a 

certain degree of control and ownership over their finances was not succeeding. 

A separate submission from L.J.J. Bourassa, Superintendent fiorn the Restigouche 

Indian Agency in Quebec, also stressed that the amount allocated for food was 

inadequate: "we are not professional dietitians in the matter of diet, but this is a tentative 

'40~ircular No. 97, Fcbruary 27, 1959. RG 10. volume 7094, file 1110-3-0. 

"'~emorandum to Rcgional Supervisor. Quebec. From J.H. Gordon, Chief, Wclfarc Division. 
Re: Provision of Additional Assistance to Pcrsoos in Reccipt of Needy Mothen' Assisîancc. Date: 30 
Apnl 1959. RG 10, volumt 7094, file 1/10-3-0. 



approach to the problem due to the fact that we have manv manv comdaints from Indian 

members living alone who claim that they cannot provide for their food at $22.00 a 

month.""* Based upon his assessrnent of 'moderately active adults,' Mr. Bourassa 

proposed an increase in benefits fiom $22.00 to $35.86. This increase would allow for 

'incidentals' for basic commodities such as fruit, matches, salt, sanitary napkins, soap, 

powder, toothbmsh, vegetables and yeast.'" 

By April 1959 it was becoming increasingly clear that the government's transition 

from the ration system to cash payments for relief was not decreasing the welfare roll nor 

was it assisting the needy Indians to become more reliable or independent. In fact the 

records disclosed that 10,195 households received welfare assistance of some kind which 

represented an increase of 33% in direct relief costs. The distribution regionally of the 

10.1 95 families who had received assistance of some kind during the quarter ending 

December 3 1". 195 8 was as follows: 

Maritimes 
Quebec 
S. Ontario 
N. Ontario 
Manitoba 
Saskatchewan 
Alberta & N.W.T. 
BC & Yukon 

'42~emorandum io Indian Affairs Bnnch, Queôec. From Superinteneut, Restigouche. Subject: 
Relief Food-Circular Letter, No. 97. Date: April 14", 1959. RG 10, volume 7094, file 1110-3-0. 

'"~emorandum. Date: April 14h, 1959. RG 10, volume 7094, file MO-3-0. 
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The department's own assessment of the 33% welfare increase attributed it to "a complex 

of various factors, including the rise in food costs, the normal population increase, the 

continuing trend away fiom hunting and trapping (decreased access to country foods), the 

introduction of day schools, nsing standards of social assistance generally, economic 

factors such as unemployment, and the improved scales and procedures goveming the 

issue of relief a~sistance.''~" Evidently, the department's plan to decrease their welfare 

expenditures was not working. Furthemore, not only were there many atternpts to 

improve the social and economic conditions fûiling but it appears that the department 

could not pinpoint the shortcomings of their own interventions. 

To make matters worse, a BC Superintendent had complained about a "large 

number of Indian applicants for relief food assistance who drive autornobiles.l"" In 

response to this cornplaint, Mr. Gordon explained the department's position: "Generally 

speaking, the Indian Affain Branch must in& that if an Indian owns and operates an 

automobile, he should not expect assistance from public funds for the support of his 

family.'''47 However, Mr. Gordon did add that ownership of an automobile may be 

beneficial if the applicant was using the vehicle to seek employrnent, and only if the 

applicant was unemployed for a "relatively short duration." Furthemore, the onus was 

on the department to ensure that the public funds were legitimately spent on people who 

 et et ter. Date: 23 Apd 1959. RG 10, vohune 7094, file 1110-3-0. 
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were t q ly  in need. The ownership of a car was viewed to be a "lwury which is 

incompatible wi th a request for assistance from public fund~."'*~ 

By the latter part of 1959, it became increasingly clear that many of the 

socioeconomic problems, and specifically the huge expenditures that were presumably to 

be eradicated by the numerous welfare reforms, had not been resolved. In fact, it can be 

argued that the welfare problems were escalating out of control. In order to control the 

problem, the department started to explore what was then an innovative approach, one 

based upon the principles of community development and planning. Fortunately much of 

the groundwork for the comrnunity development mode1 was already being investigated by 

the Province of Manitoba as a potential solution to the 'Indian problem.' 

4.4 lndiao Welfare: The Manitoba Case, 1959 

In 1959 the Province of Manitoba had released its comprehensive study entitled A 

Stzidy of the Populution of Indian Ancestry Living bz Manitoba. The intent of the study 

was to report on al1 matters on this subject, including "whether their [Metis and Indians] 

social intcgration and economic advancement could be fa~ilitated."~" The Lagasse Study, 

as it is normally referred to, made three important contributions: first its emphasis on 

Indian integration as opposed to assimilation; second, its careful analysis of the "Indian 

problem," and in particular, the problems of welfare dependency; and third, its 

recommendations to alleviate the "Indian problem." 

' 48~erno~ndum 14 July 1959. RG 10, volume 7094, file 1110-3-0. 

' "9~~gasse.  Jean H., A Study of îhe Population of Indiin Anccstry Living in Manitoba (The 
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According to Mr. Lagasse both the disability of Indian status and the 

confinements of the reserve system had a detrimental impact on the First Nation people. 

However, Mr. Lagasse apparently did not find fault with the Indian Affairs administrators 

or the social workers as he blarned the "attitudes which Indians have developed toward 

Indian Affairs in the course of ageslJO." This alleged 'Indian attitude' made it exceedingly 

difficult for the social workers to maintain a proper relationship with their clients: 

Indians have been conditioned to White gifis kom the moment Jacques 
Cartier set foot on Canadian shores. Explorers after him used gifts to 
appease the Indians and win their fnendship. Fur traders used gifls to 
induce Indians to trap for them. Standard budgets for trading posts usually 
included an item for "giAs to the Indians." Later, when treaties were 
signed, gratuitous donations were so much a part of the White man's 
vocabulary that no better phraseology could be found to descnbe to the 
tndians the responsibilities which the Crown was undertaking. As the 
Indians have lived under this type of economy for centuries, exploiting the 
White man to obtain gifts or as in this case, Federal Government welfare 
assistance, is one of the skills which foms part of the cultural hentage 
which is transmitted from generation to generation.I5' 

Therefore, Mr. Lagasse found it easy to argue that the "Indian problem" was not the fault 

of the govemrnent policy per se. Rather, it was the fault of Fint Nation people who 

exploited the generosity of the European settler to obtain "white man's gifts.'' The 'gifts,' 

according to Lagasse, later became the source of Fint Nation welfare dependen~y'~~. 

Lagasse also wrote: "Because of the extreme poverty pnvailing in many Métis 

communities, leaming how to obtain social assistance is one of the basic skills which 



must be learned in the same way as one leams how to fish and traplS3." Both Indians and 

Métis people had apparently developed this "skill" due to the governrnent's generosity as 

well as to the inherent cuming of Indian people. To rectiQ these problems, Mr. Lagasse 

recommended that the provincial governent not identify its welfare services with the 

Crown or with "treaty promises." This separation of 'welfare' fiom 'officia1 giAs' in the 

First Nation perception would in tum foster a more positive attitude among the Indians. 

His report recommended "that provincial welfare services be extended to al1 Indians 

residing in Manitoba15'." 

Mr. Lagasse offered a clear analysis of the reasons behind his desire to transfer 

jurisdiction over Indian welfare services to the province: 

They [provincial authorities] eliminate one more area in which Indians are 
presently segregated fiom the rest of society. They help improve the 
quality of service given to needy Indians. They provide a more efficient 
way of administenng welfare in a given area. Finally, they remove welfare 
services from the paternalistic atmosphere of lndian-Indian Affain 
relationship~.'~~ 

He also reinforced the interpretation that such a transfer was intended to facilitate Indian 

integration into mainstream society: 

As a matter of policy, it is desirable to eliminate any government 
regulation which differentiates between Indians and non-Indians. As the 
Indians are destined to mingle increasingly with the rest of the nation. 
anything that forces them to retum to Indian Affain supervision once they 
attempt to live on their own is liable to retard integration. Many Indians 
are careful not to absent themselves fiom the reserve for too long a time 



for fear they may experience difficulty in receiving help when needed. . . . 
If Indians were placed on the same level as other Manitobans they would 
know that the sarne kind of assistance was available to them wherever they 
would move. l s6 

Two themes can be ascertained From the Lagasse study. The first was a belief that 

Indians were manipulative, cunning, and exploitative. Secondly, Mr. Lagrsse suggested 

that it would be necessary to control, and perhaps even alter, the uncivilized and 

manipulative tendencies inherent in Indians. To overcome ttiese difficulties, it was 

advocated that Indians be encouraged to enter the dominant society. To achieve this 

integration, Mr. Lagassc proposed to entice Indian people to leave their reserve 

communities with a provincial governrnent guarantee that they would receive fair and 

equitable treatment frorn the provincial welfare agencies. Furthemore, the final proposal 

was to implement a community development model for the Manitoba reserve Indian. 

The premise guiding this final proposal was that, if successful, the other desirable 

changes would follow. To resolve the many socioeconomic problems on the reserve, and 

even more specifically the problems of welfare dependency, Lagasse felt the only solution 

was the creation of ü community development model. Moreover, if this new model was 

not implemented, there would be little value in the government's financial investment in 

expanded social and economic prograrns for the on-reserve Indian. Furthexmore, the 

philosophies and ideals advocated in this model could potentially reconcile the damaged 

relationship among the federal govement,  provincial governrnents, and First Nations 



because the emphasis would be on 'Indian leadership and control' and 'partnerships' with 

the various key playen. 

Seven months after the Lagasse study was released, the Manitoba provincial 

governrnent reappointed Mr. Lagasse to begin the process of implementing his strategy - 

the creation of a community-development authonty. The first submission he made 

followed the report's recommendations as closely as possible: 

It (the Centre for Comrnunity Developrnent) could operate under the joint 
sponsorship of the Government of Manitoba and the University of 
Manitoba. It could be administered by a Board of Directors, composed of 
representatives of the University of Manitoba, the Provincial Govemment, 
the indian Affairs Branch, and prominent persons of Indian ancestry. This 
arrangement would have the advantages of guaranteeing the highest 
quality of leadership possible for a community development program. It 
would facilitate consultation with univenity personnel and still retain the 
technical and administrative expenence of govemment departments. The 
training of qualified personnel for a Community Development Program 
would be facilitated as well by this type of administration as University 
Departments would, no doubt, welcome the opportunity to place their 
students in direct contact with concrete life experien~e.'~' 

It is noteworthy to mention that although Mr. Lagasse had originally criticized Fint 

Nation people for being both cunning and manipulative, his new mode1 appeared to move 

away from these negative characteristics. Morever, the negative consequences of welfare 

dependency also appeared to vanish fiom governmental proposais. Although it was not 

overtly stated, it can be assumed that the govemment was attempting to be more 

"'~a~asse, Jean H.. ''The First Years of Community Development in Manitoba." In Citircm 
Participation: Canado - A Book of Readings, editcd by Iamts A. Draper. Toronto: New Press, 197 1, 
226-246. 



optimistic in their dealings with First Nation people by focusing on the great potential 

within First Nation communities. There would be no room for pessimistic thinking! 

The irony of this situation is that apparently First Nation people would not be able 

io achieve their greatest potential without the helping hand of both the federal and 

provincial governments. Beyond the positive and ambitious undertakings that were 

advocated in the community development approach, the model ultimately remained a tool 

for the governrnent to eventually 'assimilate and integrate' First Nation people into 

mainstream society. Essentially, this model was not vast ly di fferent fiom other 

assimilatory mechanisms that the federal govemrnent and the provincial governments had 

used in the past. 

4.5 The Underpinnings for a Community Development Approach, 1960-1963 

Following the Manitoba lead in tackling the Indim problem, the federal 

govemment began its own community development planning. In a document entitled The 

Fitture - What Lies Ahead for Our Native People, the writer explains the underlying 

purpose of Indian administration: 

. . . this has been to prepare Indians for full citizenship with the same nghts 
and responsibilities as those enjoyed and accepted by other members of the 
community. The ultimate goal is integration of the Indians into the general 
!ife and economy of the country. It is recognized, however, that during a 
temporary transition period of varying length depending upon 
circumstances and stage of development of different bands, special 
treatment and legislation are necessary.IJ8 

 non, Governmtnt Document - "The Futun - Whr Lies Akead /O? our Native Peopk" Date 
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Embracing a philosophy similar to that Mr. Lagasse advocated in his study, the writer 

explains that one of the major fau!ts that had inhibited Indians from achieving a 

successful transition into the general public was the secunty of their reserve: "First, 1 

think it is generally recognized that the Indian comrnunity provides a familiar and secure 

cultural haven and a reasonably firm base in a time of accelerating change and 

development through which Our own society is moving . . . As such, these communities 

represent security, not only for the residents, but for those who leave and, in doing so, 

take comfort and assurance fiom the certain knowledge that they may always go back.15'" 

Furthemore, the writer had argued that it was this 'security' that had put up an "obstacle 

to progress and that most Indians will not take their place in Our society until the road 

back is irrevocably barred, or the refuge destroyed? 

Although this particular document is undated, one c m  assume by the details 

within it that the federal govemrnent had not yet announced their plans to implement a 

community development model. Nevertheless, the overall tone of the document clearly 

demonstrates that they were rnoving toward this scheme. Reference was made to Indians 

who "cling to their own society either because of persona1 preference or lack of 

opportunity to [do] other~ise."'~' To encourage indian people to move forward, the 

govemrnent proposed the following: 

159~non ,  RG 10, volume 8590, file 1/1-1044, pt. 3, m l  c-14224. 
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The advancement of these individuals can be successfbl if developed as 
part of a community program based upon community effort and 
community leadership. The pace of such developments and objectives 
must be determined by the Indians themselves rather than supenmposed by 
us or developed in accordance with a time table based on administrative 
convenience. '62 

The wnter argued that if 'integration' was the ultimate goal, then iis success would only 

be achieved through the recognition of the "vitality and penistence of Indian 

communities and by building the basic program ac~ordingly."'~~ It would seem that the 

ternis 'integation' and 'assimilation' (although it appeared that the government had 

abandoned the term 'assimilation') were becoming synonymous. Evidence of this is 

reflected in the following: 

As the economic and social standards of the Indian community approach, 
or to achieve parity with the non-Indian, so should the barriers between the 
two break down and full social and economic intercourse be possible. If 
and when this has been achieved, the need for the distinctive Indian 
community will have largely disappeared in terms of protection or 
security. At that point of time, continuance of the Indian cornmunity can 
be determined solely on the basis of pexonal preference for a pariicular 
cultural environment. 

In order to better facilitate the process, the federal government formulated a 

number of proposals that would encourage Indian people to assume leadership and, at the 

same time, to improve the overall economic and social conditions of the reserves. The 

first was to allow Indians to participate in the design and implementation of a community 

planning initiative. Second, a decision was made to implement a comprehensive 

 non, RG 10, volume 8590, file 111- 10-14, pi. 3, reel c-14224. 
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economic development program. A component of the program would focus on training: 

"the objective here must be to enable those who do not have the training, inclination, or 

opportunity for full employrnent to achieve self-support within the security of a familiar 

cultural pattern and in addition, to provide a fim base for those who are ready to take 

advantage of opportunities, as they develop, of establishment in the non-Indian 

community. Ih5" 

The third and fourtli proposals were to improve the overall housing, sanitation, 

and health standards of the reserve. However, 'welfare' was no longer a stand-alone 

issue as it was in previous policy papers. Instead, the departnient placed its general 

welfare activities under the 'health and economic proposals': 

In addition to a sound economic base and a satisfactory physical 
background, it will be necessary also to ensure that an adequate prograrn of 
social assistance is available to enable the Indians to maintain a decent 
standard of living at times when they are unable to provide the necessities 
of life themselves. In this regard it is proposed, with effect April 1st 
[1959] . . . to discontinue the former relief ration prograrn and to substitute 
relief provided in cash or in terms of a dollar value.16' 

The implementation of the cash, or dollar value credit system, was intended to remove the 

"stigma" of receiving relief and, perhaps what is more important, to "place a greater 

responsibility upon Indians themselves.lu" Despite these benevolent gestures, the 

department evidently also had another underlying intent: "In this connection, 

developments in the welfare prograrn administered by this Department will be pattemed 

165~non, RG 10, volume 8590, file 111-10-14, p .  3, reel c-14224. 
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as closely as possible upon those available for non-hdians, to facilitate eventual 

integration into the provincial welfare pr~gram." '~~ Over the yem, the federal 

government had consistently attempted to off-load its welfare program, first ont0 the 

Hudson's Bay Company, and now the department's focus was on the provincial 

governments. However, the federal govemment's attempts to pass its welfare program 

ont0 provincial govemments would in the end be futile. 

The final proposa1 concemed education policy: "Our educational policy in 

Manitoba, as throughout Canada generally, is, wherever practical and possible, to 

integrate Indian children with non-Indian children. Iti9" The department's education policy 

was to ensure that Indian children were taught the appropriate skills and religion that 

would allow lndian children to grow into responsible and employable adults. Once again, 

the intent of this policy, as with the othen, was to ensure successful integration into 

mainstream Canadian society. The Cliurch 's direct involvement, with federal financial 

support, was crucial in the design and implementation of the department's education 

policy. 

With these five policy proposals - Indian participation, economic and training 

programmiiig, adequate housing and sanitation, improved health conditions, including fair 

and adequate social assistance benefits, and the education policy - the department had in 

ef'fect laid the foundation for its next significant undertaking - the 1964 Community 
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Development Policy. It was, however, becoming increasingly apparent that the 

department's interventions up to this point were not working as welfare expenditures 

continued to increase at an astounding speed. Interestingly, even in the Province of' 

Manitoba, where the community development mode1 was being initiated and 

implemented, the welfare rate continued to increase for the on-reserve Indian population. 

4.6 The Manitoba Experience with Community Development, 1960-1963 

The Manitoba govemrnent continued with its 'pioneering efforts' to implement 

their solution to the welfare "problem," but despite their best efforis, the on-reserve 

wrlfare rates continued to rapidly increase. In a 1962 memorandum to Regional 

Supervisor, A.G. Leslie, F.M. Hughes shows that in fact the welfare expenditures had 

increased in al1 of the department's eight Manitoba regional agency districts: 

1.1 Island Lake: The iiicrease is 5.7% ($2,925.00) 
1.2 Noway House: Increase is 24.8% ($26,139.00) 
1.3 Clandeboye: Headquarters statcment indicates increase of 26.1 % 

($24,536.00) 
1.4 Portage: Increase is 25 1 .O% ($29,948.00) 
1.5 The Pas: Increase 32.1% (S 1 1,960.00) 
1.6 Fisher River: Increase 75.4% ($93,117.00) 
1 .7 Nelson House: Increase 73.8% ($27,117.00) 
1.8 Dauphin: Increase 7 1.2% ($37,921 .00)170 

From agency to agency the explanations for the increase in welfare rates were remarkably 

similar - a rapid increase in the First Nation population, a decrease in employment 

oppominities; an increase in expenditures to clothe children who were attending the 

'70~emorandum to MI. A.G. Leslie, Regional Supervisor, Manitoba From Mr. F.M. Hughes. Re: 
Welfare Expcnditurcs. Date March 26, 1962. RG 10, volume 6930, file SOU29- 1- pt 7, Red C- lOl98S. 



integrated schools, and lastly, poor weather and environmental conditions that 

contributed to limited hunting and fishing. 

By December 1962, media attention and news stones had also begun to appear. 

Attention was being given to the deplorable conditions on the Manitoba reserves, and to 

people living in complete and utter destitution, including reports of starvation. Moreover, 

the media accounts were unsympathetic to the federal govemment, and in many instances 

the criticisms were scathing: 

It seems unbelievable that in 1962, in Canada, a country that is supposed 
to have one of the highest standards of living in the world, whole 
communities should be living on the edge of starvation. Probably 
nowhere else in Canada would it be possible to find poverty and privations 
greater than that endured by the Indians of Northem Manitoba. . . . The 
plight of these Native Canadians should shock the national conscience; it 
should cause the federal govenunent to hang its head in sharne.'" 

Even more pointedly, the reporter laid responsibility on the federal govemrnent: "Ottawa 

must accept a major portion of the blame for aliowing these conditions to develop and 

persist."ln The reporter concluded: "For the first 70 years of Confederation, the 

Canadian policy towards the Indian seemed to be: "Wait for him to die out." Vestiges of 

this philosophy, it appears, still remain."173 

1 7 1 b * ~ ~ r  Indian Ghettos" Toronto Daily Star, Dcccmber 15, 1962. RG 10, volume 6930, file 
SOlIî9- 1 pt. 7. Reel C-10/985. 
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Days after the scathing media attention, the federal governrnent began their 

damage control of the situation. On December 19, 1962, Mr. H.M. Jones, Indian Affairs 

Director, wrote to the Parliamentary Secretary, Mr. Frank McGee, arguing that the 

numerous reports of extreme hardship, poverty, and starvation were fabricated: ". . . that 

although there might be isolated instances of hardship there was most certainly no 

starvation and that since there are well stocked trading posts at al1 reserves no emergency 

airlift was necessary.'"" Furthemore, not only were these instances of hardship a mere 

misunderstanding, but Mr. Jones' own assessment was: "It is of more than passing 

interest to note that the newspaper sensationalism was originated during the final stages 

of a provincial election campaign by an agency directly i n v o l ~ e d . " ~ ~ ~  It is clear by this 

statement alone that the department would continue to deny, as they had a century ago, 

that the lndian situation was never one of crisis. 

In a separate ministerial correspondence, H.M. Jones, Acting Deputy Minister, 

explained the Branch's plans of relocation of carefully selected Indians, both individuals 

and families from the surrounding communities of Nelson House, Split Lake and Oxford 

H 0 u ~ e . I ~ ~  The relocation would be, in part, the govenunent's response to the critical 

"4~emonndum to Frank McGee, M.P. Parliamentary Secretary, Ottawa from H.M. Joncs, 
Director. Date: December 19, 1962. RG 10, volumc 7988, part of file 5011144, pt. 2 "Resettlemcnt of 
Indians, Manitoba Regional Office." 
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situation, and would place Indians in the nearest non-native community, namely 

Thompson, Manitoba. Jones had argued that relocation would be necessary due to the 

"marginal natural resource economy and the mushrooming population." For example, the 

population of First Nation people in Northem Manitoba had increased substantially 

between 1954 and 196 1 fiom 8,794 to 1 1,75 1 (an increase of 3 1 %).17' Part of the 

relocation program required Indians to complete a "social training" exercise pnor to their 

Thompson move. This specialized training was intended to help the "suitable candidates" 

to carefully prepare for off-reserve living. Mr. Jones summarizes the usefulness of such 

training: 

These Indians will be required to undergo extensive adjustrnent in the way 
of life. Some knowledge and insight into social graces and customs of the 
dominant culture c m  be imparted to them but the real learning process 
must take place as they move into employment and as their families are 
settled in the new community. Social training, from their viewpoint, c m  
only be purposeful if it can be practically related to everyday life.178 

Through the relocation process, the government had hoped that these prime candidates 

would be able to find meaningfùl employment to sustain their families. Thus, welfare 

would no longer be required but, more importantly, the move would be another step 

toward the full integration of First Nation people into mainstream society. 

In the aftermath of the negative, and even hostile, publicity as well as Manitoba's 

obvious failures, the department continued with its plans to implement a national Indian 

'77~emorandurn January 7, 1963. RG 10. volume 7988, part of file 501114-4. pt. 2 
"Resettlement of Indians, Manitoba Regional Officc." 
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community development program. However, Manitoba's grandiose plan to pull the 

Indian out of destitution was failing miserabiy, and its rising welfare and unemployment 

rates only M e r  substantiated this failure. The federal govemment's decision to proceed 

with the community development mode1 was likely based on the following factors: first, 

the Indian population was increasing with each passing year; second, Indians were also 

viewed as a 'high cost' population, and therefore a financial burden on the federal 

government; third, there was a fear that Indians were becoming highly dependent on 

welfare and, as a result, Indians were losing their incentive to work; fourth, public 

support for the Indian, coupled with the critical media attention had forced the 

governrnent into action; and finally, the federal political representatives were womed. 

Therefore, the department had little alternative but to proceed with their plans. 



THE FEDERAL GOVERNMENT'S W W O R K  
FOR A NATIONAL COMMUNITY DEVELOPMENT STRATEGY, 1960-1967 

The way to cure the poverty of the Indian or any member of an improvised 
group is not to put more money in his pocket, since this only confirms his 
mendacity and does little to alter his motivation or enhance his capacity to 
care for himself. A belief in his own capacity to achieve will corne only 
when the Indian is left alone and allowed to find his way in the world as 
best he 

5.1 Introduction 

The years between 1960 and 1967 were, perhaps, the most critical in the 

development of Indian welfare policy. Up until the late 1950'~~ federal policy discussions 

were heavily influenced by the national government's constitutional obligations to Fint 

Nation people living on-reserve. The evidence also indicates that the Department of 

Indian Affairs had reluctantly adrninistered its welfare program to the on-reserve Indian, 

albeit at the onset the department had only intended to deliver its relief program in a 

temporary manner, and later as a more prescriptive program with strict guidelines and 

procedures. However, by the mid to late 1950's a new era in welfare delivery 

commenced. Two critical events shaped the way Indian welfare was to be delivered. The 

first was in 1959 when the federal governrnent introduced cash allowances as opposed to 

food rations. The second monumental event was the release of the 1959 Lagasse shidy 

which would ultimately change how both the federal and provincial governments viewed 

Indian welfare. Both events would have drarnatic influences on federal/provincial 

discussions conceming Indian welfare delivery to the on-reserve Indian. 



Manitoba was the first province to spearhead a comprehensive Cornmunity 

Development approach with its basic pnmise to facilitate the full integration of Indians 

into mainstream urban settings. The department would later echo this approach in the 

federal govemment's own 1964 National Community Development Strategy. However, 

the most criticai development denving from the 1950s was the introduction of new roles 

and responsibilities for provincial involvement in welfare delivery to on-reserve Indians. 

Building on the momentum of Manitoba's, and later the federal government's, 

Community Development mode1 and the proposals calling for a new federauprovincial 

relationship on welfare, this era represented the next stage in the department's Indian 

welfare policy, and culminated in the publication of A Sitrvey ofthe Contemporury 

Indians of Canada. 

5.2 The 1960-1961 Special Joint Committee on indian Affairs: Factors 
Influencing Indian Welfare Policy 

During the decade since the final report of the Special Joint Comrnittee (1946- 

1948) of the Senate and the House of Commons to examine the Indiun Act, 1927, the 

Indian Affairs Branch initiated several major activities conceming the delivery of welfare 

services and policies to the reserve Indian. Many of these initiatives came as a result of 

the Joint Committee hearings. However, there is evidence that several other factors may 

also have pressured the governrnent to reexamine their welfare policy. 

The most significant event that influenced the govemment's welfare policy was 

the rapid increase in the First Nation population. This population expansion put 

tremendous pressure on every aspect of Indian administration whether it was "education, 



housing, resource development or public a~sistance.~~~' '  H.M. Jones, Director of Indian 

Affairs Branch, provides an overview of the three main factors contibuting to the 

increase demand in programs and services: 

First, the tremendous growth that has taken place in the indian population; 
secondly, the greatly increased expenditures that have been made on their 
behalf and thirdly, the changing pattern of organization and staff required 
to provide necessary services?" 

As a direct result, the Department's expenditures had increased fiom $10 million in 1948 

to nearly $ 50 million in 1961 .IB2 Also the changing economic and social needs of the 

communities required the Department's administrative policies to undergo major 

changes. Jones summarized the relevant changes in his testimony to the Joint Committee: 

Until quite recently Indians were excluded fiom many general welfare 
programs provided for al1 other Canadians. Indians, however, did 
participate in family allowances which were introduced in 1945. In 
September of 1948 the department introduced a special prograrn of 
allowances on behalf of aged and blind Indians because the old age 
pensions legislation of that era specifically excluded persons of Indian 
status. This prograrn was maintained until 1952 when the Old Age 
Security, Old Age Assistance and Blind Persons Allowances Acts came 
into force, which made no distinction in so far as Indians were concemed. 
Since then Indians have been increasingly recognized as having the sarne 
rights as citizens of the provinces and of Canada and now share fully in 
such programs as old age security, old age assistance, blind and disabled 
persons' allowances, hospital insurance, unemployment insurance and, in 
some provinces, in provincial programs of supplementary allowances and 
of mothers' allowances. 

'%epartrnent of Indian AffaUs to the Special Joint Committn Heerings, 1961, no. 8,275. 
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His primary conclusions about these policy changes were based on two principles. First, 

the inclusion of indians in Canada's social welfare programs represented a significant 

change in the treatment of status indians both at the provincial and federal level of 

government . Second, the government had si gni ficantly altered its thinking about Indians 

and now saw indians as "not being something apart but as Our first citizens who should 

be treated with equality and entitled to al1 the benefits accepted and enjoyed by Canadians 

of other racial ~ r ig ins '~~ . "  Jones believed that this new 'progressive' policy and the 

administrative changes to the Indian Affairs Branch's welfare program were a direct 

result of the "review of the public administration of Indian Affairs which the previous 

joint cornmittee undertook in the years 1946 to 1948."'" 

Despite Jones's analysis of the amendments to the department's welfare policy, 

his interpretation of 'social welfare programs' apparently only involved the allowances of 

the aged and blind Indians established by the introduction of the Old Age Security, Old 

Age Assistance and Blind Persons Allowances Act, and, in some provinces, the provision 

that women of Indian status who had children were entitled to Mothers Allowances. 

What Jones had failed to mention in his brief was IAB's welfare policy conceming the 

administration of relief, or social assistance, to reserve Indians. This omission, whether it 

was intentional or not, is significant because in an earlier discussion with Jones and 

Melling, Executive Director of the IndiamEskirno Association of Canada, the Joint 

- - 
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Cornmittee discovered that direct relief payments to status Indians were increasing in 

cost, and consequently, becoming a serious problem. Melling explained the problem to 

the Cornmittee: 

According to the estimates . . . for 1959-60, the sum of $5,800,000 is set 
aside for the relief of Indians. Now, this seems to us to be a tembly high 
figure. It seems to us it would be very much better for the Indians - and 
very much better, of course, for the taxpayers of Canada - if this sum of 
$5,800,000 could be transferred from the purpose of relieving lndians to 
serve the purpose of developing the economy and towards enabling 
Indians to earn their own living. They need the oppominities to pay their 
own way, and to become fully self-respecting memben of our society. 

Jones, in essence, agreed with Melling's proposa1 to use social assistance dollars for the 

purposes of economic development and capital investment. However, Jones also 

recognized that the poor socioeconomic conditions of the reserves only reinforced the 

need for the Department to secure dollars solely for relief assistance: 

As far as the $5,000,000 is concemed, of course, the cornmittee would 
realize that it could not al1 be channeled into economic development. We 
have been very relentless in our endeavors to bring the relief scale - if you 
want to cal1 it that - or the social assistance scale of Indians to something 
comparable to the surrounding non-Indian communities. Think of the old 
people - people 63 and 64 years of age; think of the widows, the children, 
and the trapping farnilies who cannot exist on their earnings fiom the 
trapping industry in view of such low prices for furs. When you take al1 
those factors into consideration, a lot of the $5,000,000 is being spent in a 
humane endeavor, and very little of it could be channeled into economic 
alternatives, although we might wish that.'" 

'"loint Commîttee, 1960, no. 5,423. 
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Despite Jones's acknowledgment of the poor social and economic conditions on the 

reserves, he was nevertheless firm in his position that relief payments must be kept at a 

minimum to encourage the incentive to work among the able-bodied Indians: 

We have those things in mind [economic development and capital 
investment] to stimulate industry arnongst the Indians not only on 
reserves, but off reserves. However, I just wanted to make a plea for the 
helpless, who must be supported from that welfare assistance vote. While 
we deplore spending any more money that could be used for some 
productive work we do try and keep it to the minimum. With the success 
of this new division, creating employment, we possibly can earmark extra 
money for loaning. 1 think we will be able to keep the necessary relief to a 
minimum. That is our hope.la8 

The premise guiding the Department's notion of 'equality' was to ensure that 

Indians became 'equal citizens' on a par with al1 other Canadians. This 'equal status' 

would ultimately benefit Indians, it  believed, because they would be entitled to the sarne 

social welfare benefits as the ordinary Canadian citizen. Furthemore, governrnent 

policy, it appears, was no longer aimed at 'assimilating' Indians into the Canadian 

mosaic: the goal now was towards ' Indian integration and advancement.' 

5.2.1 Iadian Integratioo and Advancement 

The tone of the 1960-61 Joint Committee hearings on Indian Affairs was 

remarkably similar to that of the 1946-48 Special Joint Committee of the Senate and the 

House of Commons hearings on the Indian Act. Many briefs were highly critical of the 

lndian Affair Branch welfare policies and practices. However, during the twelve-year 

span between the two Joint Committee proceedings, there was a significant ideological 



and political shift in govemment thinking; the emphasis was no longer on Indian 

assimilation but rather on indian integration and advancement. 

The move towards Indian integration and advancement ultimately had a profound 

impact on how the federal and provincial governments were to develop their welfare 

policy for on-reserve Indians. J.H. Gordon, Chief of the Welfare Division, explained: 

. . . I believe the most important lesson to be drawn fiom our past 
experience is the necessity of working with rather thanfor the Indians 
with al1 this implies. The principles of self-help, self-determination, 
partnership and the acceptance of maximum responsibility of Indians must 
receive constant and increasing emphasis. We look forward to an early 
removal of the remaining barriers separating Indians fiom the Canadian 
community . '" 

Gordon further outlined how and why the delivery of the 'welfare services' could assist in 

removing these barries: 

In terms of the welfare service this means, pnncipally, availability of al1 
generally applicable welfare programs and services for Indians on and off 
the reserves. In addition, it will require the continuing extension and 
modification of Indian Affairs Branch programs to meet the changing 
conditions and to enable Indians to continue to reduce the gap between 
housing and living standards in their cornrnunities and those in adjacent 
non-Indian municipalities. Finally it means increasing stress upon 
identification, encouragement and training of Indian leadership in order 
that Indian individuals and comrnunities may undertake successfully 
responsibilities and functions required of Canadian citizens and 
municipalities. The education, economic development, welfare and health 
programs of the federal agencies; broader and more extensive use and 
adaptation of the nch resources of provincial and private agencies of al1 
kinds and progressively greater participation of the Indians themselves 
should offer new hope and opportunity for the Indians to achieve a better 
way of life in the hiture.lgO 
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A bief  submitted by W.D. Black, Minister of Social Welfare, Province of British 

Columbia, espouses a similar view. Black summarized the primary objective of the 

Department of Social Welfare as "not merely the relief of suffering, but also a provision 

of social treatment to effect a cure for the causes of that suffering19'." Based upon this, 

the Province of British Columbia had focused on a "social diagnosis," and later 

developed a "treatment plan" to eradicate the Indian problem.l9* The social diagnosis 

relied heavily on the views expressed in the 1959 Lagasse study: "The problem, is rather, 

one of attitudes, traditions and values that prevent full and effective use of new 

techniques or full and effective participation (fiom the white point of view at least) in the 

new industrial ~ystern."~" Like Mr. Lagasse, Mr. Black attributcd the social and 

economic dysfunctions of the lndian to the confinements of the resewe: 

Much again may be said about the "social claustrophobia"that surrounds 
the Indian. I f  the reserves are tiny ides in an island sea their inhabitants 
are tmly aliens in a native land. Studies show that there is little positive 
interaction or social intercourse between most Indians and non-Indian 
communities. lg4 

Black's solution to facilitate the 'social intercourse' between Indian and non-Indians was 

simple: "Let us begin by inviting Indians to Our homes and their children to play with 

"'loint Cornmittee - Appcndix "HI," 1960, no. 7,683. 
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our children, then let us extend a similar warmth and opportunity of intercourse into Our 

business and cornmunity relationships. Let us be fnends and ne ighbor~ .~~~"  

The suggested solutions, or treatment, were based on two long-tenn objectives. 

The first was the attainment of equal citizenship and integration of Indian people: 

If the measure of (Canada's) democracy is the measure of freedorn (and of 
opportunity) given to the smallest minority group, then surely Canada's 
goal or long-term objective for the Indian people is full citizenship. This 
means arnong other privileges mobility of Indians within the community at 
large; it means equality of opportunity and active participation in affairs of 
government within the community whether that community continues to 
be the Indian village or the community at large.196 

Second, it was recommended that the extension of provincial services to Indians would 
facilitate the integration process: 

The goal of government in respect to social welfare should be assumption 
of al1 social welfare services to lndians by one authority - the province. At 
least dunng the period of transition - which is the present and immediate 
future - the Federal Govemment should pay the provinces for services 
rendered. Forma1 agreements to this end would be made with the 
provinces. This objective is to be achieved with the full h w l e d g e  and 
participation of the Indian people. In no better way has this principle of 
growth through relationship been expressed than by the Indian themselves. 
. . . The Pace of development must be, therefore, at the Indian tempo - like 

the endless beat of their native torntom. 19' 

It is evident fiom the general tone of the provincial govemments' proposals and 

recommendations that the direction and objectives of the Indian welfare policy were not 

so much to deal with the suffering of chose in need. Rather the underlying goal that was 

being pursued by both the federal and provincial govemments was to grant First Nation 
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people 'full citizenship' with al1 the social and economic secunty offered by the Canadian 

and provincial welfare state. Furthemore, it was argued that this would ultimately 

reduce, and possibly eliminate, the need for a separate welfare systern and policy through 

the IAB's welfare division. The solution was to amalgamate the Department's welfare 

policy with the provinces. 

5.2.2 The Empbasis on Provincial Coordination 

The Province of Manitoba supported the notion of 'equal citizenship' and the 

'extension of provincial services to Indians.' However, to achieve these ideals, the 

Province of Manitoba argued that it would be necessary to deal with the Indian problem: 

It is becoming clearer that the so called "lndian problems" include on the 
one hand, the problems which the white population experiences because of 
ihe people of lndian descent, and on the other hand, the problems which 
Indians have because they live amongst the white men.I9' 

To solve these problems, the province of Manitoba firmly believed that "we should make 

the Indian population economically self-sufficient. socially adjusted and culturally 

adj~sied.'~" The province subsequently proposed that a 'rehabilitation prograrn for 

Indians' be initiated. 

An integral component of the rehabilitation prognm was the blending of 'Indian 

culture' and 'Canadian culture': 

. . . in our designs for Indians, we must not insist that they abandon their 
culture. We must rcalize, however, that their culture will have to change 
before it allows them to integrate fully with other Canadians. We believe 

'"loint Cornmittee - Appendix "Ji,' 1960, no. 8.769. 
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this point needs to be emphasized because there are many Canadians who 
daim that the native culture should be protected and preserved in its 
integrity. We believe that to the contrary we would be doing gmat h m  to 
the Indians if we prevented their culture fiom changing to adjust to 
contemporary living. The end product of the changes that should take 
place will still be an Indian culture, but a 20' century Indian culture 
conceived for modem times and practical for modem p r o b l e m ~ . ~ ~  

The Province of Manitoba further argued that: 

If the goal being sought is integration, those responsible for the welfare of 
Indians must devise a two-prong program. One phase of the program 
should attempt to help Indians overcome their handicaps and become 
acceptable to the remainder of the Canadian population. The other phase 
should be directed at the white people and the white comrnunities to help 
overcome their reluctance to accept the Indians and modiQ their services 
so as to meet the needs of the people of Indian background. Those 
responsible for the welfare of Indians should provide leadership in helping 
Canadians provide for Indians the s m e  security off the reserve as on it.'Oi 

The Manitoba govemment postulated that they would achieve this two-prong approach in 

welfare delivery only through the Indians' gradua1 transition from the reserve to urban 

settings: 

Indians on the reserve receive many benefits fiom the Branch from which 
they are excluded by law once they have lefl. Indians off the resewe do 
not feel as secure as on it. Indians are reluctant to be absent fiom the 
reserve for too long for fear of losing their special benefits. The 
integration of Indians will be delayed as long as they are afiaid to establish 
themselves off the reserve. 202 

To facilitate this transition, the provincial govemment felt that coordinating the federal- 

provincial welfare services for status Indians would be necessary, and it was 
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recommended "that one ofthe main aims ofthe Indian Affairs Bronch be to provide for 

Indians the sarne securiîy off the reserve as on it ."203 

The methods to coordinate federal-provincial welfare services would be based on 

one of three approaches: 

1. Al1 branch services could be extended to al1 Indians regardless of 
residence. 

2. Provincial govemments could be urged to make al1 their services 
available to Indians with remuneration fiom the federal 
govement. 

3. The federal and provincial govemments could devise an integrated 
program available to al1 Indians regardless of re~idence.'~ 

However, in their own critique of the recommended approaches, the Manitoba 

Government recognized that the fint two methods would result in "much duplication" 

because "there are many needs which are felt by Indians and non-Indian~."~~~ 

Furthemiore, they argued that an "Indian does not break al1 his ties with the reservr by 

the mere fact of his migration."206 Other concems with their proposed approaches were 

expressed: 

The first two methods would also reinforce the isolation and separateness 
of the Indian population. If the main goal for that population is 
integration, the services provided for them should also be integrated. 
There is also a danger that separate services could lead to unfavorable 
cornparisons between federal and provincial services with either the white 
or the Indian population feeling discnminated against. The theory of 
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separate but equal has not been successful elsewhere. There is no reason 
to believe it could work satisfactorily in this country.207 

To overcome the problem of 'duplication of services' and to address the issue of 

'isolation and separation,' the provincial govemment felt the best approach was to blend, 

or integrate, al1 existing welfare services. While the division of responsibility would not 

be easy to de fine, the provincial govemment recomrnended "thrrt federal-provincial 

conferences be held unnually to CO-ordinate federal and provincial services to 

Building on the prevailing attitudes that the reserve was the main culprit 

preventing Indian people from successfully integrating into the mainstream, John Sturdy, 

assistant to the Premier, Province of Saskatchewan declared: 

When Indians who left the reserve run into difficulty, the earliest solution 
is to go back to the reserve. The reserve is seen by them as a sanctuary. 
The attitude of many whites that Indians "belong on the reserve" when 
coupled with the Indian's ignorance of what services are available to him 
when he is indigent, creates further pressure on him to retum to the 
security of the reserve. Anything that forces Indians to return to the 
supervision of the Indian Affairs Branch once they attempt to live on their 
own seriously retards integration.*@" 

He concluded "The existing system of social welfare services discourages the movement 

of Indians off reser~es,"*'~ 
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Like Manitoba's approach to rehabilitation programs for Indians, Sturdy 

recommended the consolidation of al1 welfare services and the initiation of a province- 

wide rehabilitation program for Indians. The 'rehabilitative component' of the welfare 

program was intended to develop local wage-work projects that would replace the 

'rations system', where it still existed. Other than supplying relief to able-bodied Indians, 

the proposed 'local wage-work project' was designed with two purposes in mind: the first 

was to provide the able-bodied Indians with 'usehil work experience'; and second, to 

involve the reserve community in decision-making, which would be achieved through 

Indian participation in reserve 'welfare cornrnittee~.'~~~ 

It appears fiom this initial analysis that the federal and provincial governrnents 

identified the problerns in Indian welfare policy as falling within three distinct areas. 

Fint, the security of the reserve system; second, issues associated with the Indian's 

special status; third, the exclusion of Indians from the provincial welfare system. 

However, the positions and proposais discussed thus far have only provided one 

interpretation of the deficiencies of the Indian welfare policy: the non-native viewpoint. 

The next section will highlight the problems as identified by First Nation people and their 

respective organizations. 

5.2.3 First Nation People and Indiaa Welfrre Policy 

During the 1960-61 Joint Committee hearings, both levels of governrnent had 

argued that many diffkulties of the Indian welfare policy tesulted fiom Indian 
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confinement on the reserve and the Indian's special statu. To overcome these barriers, it 

was proposed that the provincial govemments should assume jurisdiction over al1 welfare 

matters. However, First Nation people did not agree with this analysis or with the 

proposed solutions. Their interpretation focused on the elements of racism, 

discrimination by welfare authorities, inadequate housing (particularly the problems of 

"welfare housing"), the lack of modem facilities, insufficient food, infenor education, the 

lack of employment opportunities, and inequitable treatment by the welfare authorities, 

whether it was from the IAB's welfare division, or fiom provincial and municipal 

govenunents. 

In a presentation by the Indian Association of Alberta, Councillor Howard Beebe, 

descnbed the problems of 'welfare' to the Joint Committee: 

. . . over the passing years, welfare assistance in the non-Indian 
communities has made great advances, but we do not feel that it has been 
comparable among Our people. This is particularly noticeable since the 
provincial govemments have taken over much of this country's welfive 
responsibilities. In Alberta, certain clauses in the Welfare Act are 
designed to specifically exciude treaty Indians who live on r e ~ e r v e s ~ ~ ~ .  

The Joint Committee hexd that in Alberta an Indian family of seven received 12% less in 

welfare assistance than their non-native counterparts. They were also discriminated 

against in how much they were allowed to earn before deductions. Moreover, they did 

not receive other benefits such as shelter, utility and clothing al lo~ances? '~ In addition 

to the discrepancies in welfare payments, Councillor Beebe argued that the poor 
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socioeconomic conditions of the reserve, and the lack of comparable welfare services not 

only affected the well-being of the Indian, but also had repercussions on the individual's 

successful transition fiom the reserve to urban living: 

It is inevitable that if persons with an inferior standard of living are 
su~ounded by those with better standards, there is bound to be il1 feeling 
and discontent. And, if those from a poorer standard attempt to move to 
the other community, a great many difficulties will arise. Many of us have 
not had experience with modem sanitary facilities and education. This 
forces us to gather in the poorer areas of cities and towns until we are 
generally identified with that section of the community. Gradually, a 
situation which is really an economic problem becomes a racial one, and 
the average citizen cornes to consider our people as poorer class 
i nd iv id~a l s .~~~  

His solution was that the "standards of living must be raised on our reserves until they are 

on a par with the surrounding cornm~nities~'~." 

The issue of using band funds for the provision of relief, a common theme 

expressed throughout the 1946 to 1948 Joint Committee hearings, was also a major 

criticism of the IAB's welfare policy. Councillor Beebe described the problems and 

implications of this policy: 

We also feel that the principle of supplying welfare assistance fiom the 
band funds is basically wrong. The whole concept of welfare assistance in 
the present era is that the fortunate help the less fortunate, or that the poor 
are aided by assistance fiom persons in better circumstances. However, 
band funds may vary from a few dollars to more than a million dollars and 
the resulting welfare varies accordingly. The wealthier bands use a greater 
deal of their fùnds for welfare purposes while it would actually serve a 
much more useful service if it were used for more permanent 
rehabilitation. This would include helping to place young farmers on new 
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land, encouraging local induse,  and other projects. in addition, the band 
councils which administer this relief are not trained in this field and cannot 
be expected to provide assistance to the benefit of al1 those who require it. 
Rather, the knowledge of trained personnel is required for such ~ o r k . " ~  

Furthermore, a 'double standard' did evidently exist with the Indian welfare policy as it 

discriminated against the more afluent reserves: 

The problern is fbrther complicated by the fact that bands with little or no 
funds are often given government welfare assistance which is superior to 
that provided by bands with sizable funds. The mere fact that a reserve 
has large band hinds does not mean that the individuals who live there are 
prosperous. The money is held in trust in Ottawa and is used only by the 
band as a whole. The individual still may be destitute even though his 
band is considered to be wealthy. We feel that it is improper for the 
Minister to be able to make expenditures fiom such band fùnds when the 
responsibility for welfare actually should lie with the govemment itselfe2" 

The federal govemment had argued that the authonty to use band funds for relief 

purposes was based upon section 66 and 67 of the Indian Act. Mr. Goman explained 

this: 

The problem is that in the Indian Act, under section 66, it is the Indians 
themselves who support their sick, disabled, aged or destitute. That was 
actually put into the act, although, as 1 pointed out to you, at the tirne of 
the treaty it was said, "We will treat you the sarne as we would non- 
Indians." So they are requesting that should corne fiom provincial or 
federal money, rather than their own money. This is a similar problem 
that we brought up last time, at the last session we had here on health. 1 
think it is unfair to ask the band f h d s  to support welfarc. The Indians 
feel that is unfak2I8 
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In a show of support for First Nation people and their argument against using band h d s  

for welfare purposes, Mr. Gonnan explained to the Joint Committee the contradiction in 

the government's policy: 

In the rest of Canada we pay when the individual is hard up. We do not 
Say for instance, "There shall be paid no funds into a certain town - or 
welfare pensions, and so on - because that town is a wealthy town." We 
Say, "The poor people in the town will be take care of." The Indians Say: 
"Should not a really poverty-stricken individual be take care of, as a white 
individual is taken of? Why should he have to be relying on his band 
funds, which were really treaty money?"*l9 

In response to cnticism of using band funds for relief, Colonel Jones argues: "That has 

always been governmeni policy, as outlined by the act, that the fint charge, without 

consent of the Indians, should be the care of the less f ~ r t u n a t e ~ ~ ~ . "  

In sum, unlike the position of the provincial govemments, who concluded the 

deficiencies of the Indian welfare policy were primarily caused by the reserve system and 

other administrative restrictions, Fint Nation people focused on the day to day 

difticulties. The solution First Nation people advocated was simply that they should have 

economic and social opportunities similar to these available to non-native Canadians. 

However, this did not imply that Fint Nation people had wanted to be 'rehabilitated' or 

'integrated' into mainstream society. Rather, the design of any new welfare system had 

to be done in cooperation with First Nation people based on their social, economic, and 

2'9~oint Committee, 1960, no. 3,250-25 1. 

22010int Committee, 1960, no. 5.544. 



cultura1.traditions. This position has remained relatively unaltered to the present and, 

unfortunately, continues to be ignored by the federal govemment. 

5.3 The Community Development Model: A Submission to Cabinet, 1964 

The concept of community development was not a new approach as it was already 

being used in many developing countries, including poverty stricken urban areas of the 

United States.221 The success of previous cornmunity development strategies was 

persuasive enough for the department to cany through with its own plans to implement a 

community development program for the on-reserve Indian. In the most generic sense, 

the basic assumptions of community development cm be described as: 

1. That al1 people have a desire to better themselves. 
2. People can do something to help themselves when given the 

opportunity to do so on their own terms. 
3. People have needs that are not being met because the problems 

seem too great for them to solve. 
4. To implement lasting change it is necessary to simultaneously 

affect several aspects of community life because the social and 
cultural life of any people is interdependent and interrelated.222 

In many aspects, the department had already begun its community development efforts, 

but had not yet formally labeled the model. The premise of "helping others to help 

themselves" became the driving force behind the government's intervention plans. 

In February 1964, the department submitted a Memorandum to Cabinet to seek 

approval and sanction for a comprehensive community development program. The 

 or further dctails, see Draper. James, A.. cds., Citizen Participation: Canada - A Book of 
Readings. (Toronto: New Press, 197 1). 

222~rian Holmcs, "Community Development - Indian Affah Branch." No date. RG IO, volume 
8194, file 1/29-6, pt. 2. 
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department viewed this mode1 to be a "major instrument for improving the economic, 

social and cultural life of in di an^.^^^" The program would run for a three-year penod 

ending in 1966-67 with an estimated cost of $3,55 1,000. The Memorandum to Cabinet 

was seeking funding approval for $7,200,000 in 1964- 1965, $1,246,000 in 1965- 1966, 

and $1,585,000 in 1966-1967. The proposed start-up date would be Apnl 1 1964.224 

The Community Development submission also highlighted the need for such a 

program because the Indian population was increasing (200,OO Indians in Canada in 

1964, and in six years the population would increase to 250,000), and furthemore, it was 

argued that public opinion would support a comrnunity development approach. The 

intent of the program was to "bring Indians into the twentieth ceiit~ry.**~" The 

community development framework would also employ and build upon al1 the available 

müterial and human resources in Indian communities and in each province. The program 

focus would be to "to step up mobilization of Indian initiative and to further promote self- 

~uff ic iency.~~~" Ultirnately, the result "would be to accelerate transfer to Indian 

'*'~emorandum to Cabinet - Community Development lndian Affairs Banch. Confidential. 
Febniary 1964. RG 10, volume 8194 (int. 1 14), file 1129-6, pt. 3. 

224~emorandum to Cabinet - Comunity Devclopment Indian Affairs Branch. Confdmtial. 
Febniary 1964. RG 10, volume 8 194 (int. 1 14), file 1/29-6, pt. 3. 

22s~emorandurn to Cabinet - Comunity Development lndian Affain Branch. Confidential. 
Febmary 1964. RG 10, volume 8194 (int. 114), file 1/29-6, pt. 3. 

226~emorandum to Cabinet - Comrnunity Developrnent Indian Affairs Branch. Confidential. 
Fcbniary 1964. RG 10, volume 8 194 (int. L 14), file 1129-6, pt. 3. 
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cornmunities of responsibility md authority for the management of their affairs, with 

concurrent limitations in govenunent contr01.~~~" 

In ternis of organization, the program would atternpt to coordinate and enhance al1 

the efforts in existing prograrn areas of health, education, welfare and economic 

development services being offered in Indian cornmunities. These coordinated efforts 

would also go beyond the department's own program areas, as the federal governrnent 

would also focus their attention on transferring welfare services to the provincial 

govemments. A critical component of this framework would be to negotiate with the 

provinces to extend their provincial welfare services to the on-reserve Indian. This would 

be achieved through the negotiations of federal-provincial cost sharing arrangements. It 

was argued that this type of mangement would stabilize the growth rate of Indian welfare 

costs and eventually bnng these costs in line with provincial averages. However, the 

department did not elaboratc nor explain how or why this would occur. 

In their attempts to move away fiom 'welfare providen' to a more pro-active role, 

namely a 'community developer and facilitator,' the department recommended that the 

'welfare division' be restructured and renarned the "Social Programs Divisions." The 

revarnping of the welfare division would also require the department to hire more 

specialized staff who were knowledgeable in the area of comrnunity development. 

Furthemore, for the existing staff as well as the new staff that was to be hired, the 

department had developed their own training program. Upon receiving their comrnunity 

2'7~emonndum to Cabinet - Cornmunity Development Indian Affairs Branch. Confdcntial. 
February 1964. RG 10, volume 8 194 (ht. 1 l4), file 1/29-6, pt. 3. 
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development training, the staff would be able to apply their newly acguired techniques 

and knowledge to Indian communities. However, the training aspect of  community 

development would eventually filter down to the Indian people where it was 

recommended that training for "leadership and administration" would be offered "to 

enable Indians to take increasing leadership in band councils and growing responsibilities 

for the operation of the r e s e r ~ e s . ~ ~ ~ "  

In May 1964, the department had begun their "selling and promotion" of their 

new product. Specific attention was aimed at the general public, social service providers 

and educators. Oddly enough, but hardly surpnsing, the federal government had little 

consultation with Fint Nation people and their communities. In a government document 

entitled "Today's Trends in Indian Affain," S.I. Bailey, an lndian Affairs Branch 

Community Service Officer, summarized many of the trials and tribulations of the 

department that had occurred since the end of the Second World War. He cited the 

success of the d e p m e n t ' s  education and economic programs that helped Indians 

become more independent and self-supporting: "many communities have, for instance, 

graduated fiom tent living, through the use of shack tents, to cabins and now to small 

modem fiame h o ~ s e s . ~ ~ ~ "  And yet, despite these srna11 advances in Indian communities, 

Mr. Bailey wrote, Indians continued to be a multi-problem segment of the population, 

2288rian Holmes, 'Tommunity Development Indian Affairs Branch.** RG 1 O, volume 8 194. file 
1129-6, pt.2. 
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and as a result, the Canadian taxpayer paid approximately $12,500,000 in welfare 

assistance to support the reserve Indian. 

To prove that the federal government was ready to adâress the socioeconomic 

problems on the reserves, Mr. Bailey highlighted statistics that were compiled during 

1. 47.2 % of the Indian families eam $1,000 per year or less. 
2. 74.6 % eam $2,000 per year or less. 
3. t 6.4 % of Indian families live in 1 room houses; 

.8 % of non-Indian families live in 1 room houses. 
4. 43.9 % of Indian homes have electricity; 

98.6 % of non-Lndian homes have electricity. 
5 .  13.3 % of Indian houses have mnning water; 

92.4 % of non-Indian houses have running water. 
6 .  36 % of the Indian population needs relief assistance; 

3.5 % of the non-lndian population needs relief assistance. 
7. Relief spending has tripled over the past fivc y e a r ~ . * ~  

Through the identification of the problem and proving that the situation was senous, Mr. 

Bailey explained that "these realities underline the pressing need for the positive and 

imaginative mesures to be taken to help bring the Indian people more adequately into the 

twentieth century; to help them take advantage in a more significant way than they are 

now doing, of the economic and social opportunities that should be available to everyone 

in the country.*"" 

The department had little choice but to acknowledge the huge discrepancies 

between the First Nation community and the non-native community as the media 

*'OS.J. Bailey, May 1964. RG 10, volume 8 193, file 1/20-6, pt. 1. 
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attention had already brought to light these dismal socioeconomic conditions of reserve 

life. However, in acknowledging the problems in an honest fashion, the department 

would be in a better position to actively promote their newest product because on the 

surface it would appear that the government was actually attempting to rectify the 

problems. This approach would be more appropriate and pro-active as opposed to sitting 

idly by and doing nothing as suggested by the previous year's unfavourable media 

reports. The department was also confident that this full-scale community development 

effort would be a tnie solution. To be successful, however, the community development 

mode1 would involve the willingness of the provincial govemrnents to assume "full 

responsibility for the administration of financial assistance and welfare services to 

in di an^,^^^" 

The proposed community development approach would be designed to address 

two essential eiements. The first was the active participation by Indians themselves, who 

were apparently left out of the initial design of the program. Secondly, the roie of the 

department would be to provide the technical assistance and other services in ways that 

would encourage such initiative and establish a basis for self-sufficiency. Beyond these 

lofky goals of encouraging initiative and self-sufticiency, the federal govement 

continued to view First Nation people as being 'apathetic,' and thus needing to be taught 

'responsibility. ' 

U 2 ~ . ~ .  Bailcy, May 1964. RG 10, volume 8 193, file 1120-6, p t  1. 



1 O9 

The federal govemment had promoted the cornmunity development approach as 

being innovative by, fiat, training Fint Nation people to be reliable, self-supporting, and 

responsible, and secondly, suggesting that once First Nation people had proven 

themsel~es to be al1 of the above, they would be ready to assume limited control over 

their own affairs. However, in the broadest sense, the department would continue to 

maintain the power and control because they, as they had done in the past, viewed 

themselves as the ultimate savior and educator. The community development approach 

only further solidified the department's position of doing something good and progressive 

for the Fint Nation communities, and the perception was that in al1 likelihood it would be 

supported by the general public. 

The success of the community development program ultimately lay with First 

Nation people and their willingness and ability to implement the basic community 

development principles. The federal govemment designed the community developrnent 

program in such a way that, if it should fail, blame could not readily fa11 on them. Their 

role was essentially to provide Indians with the necessary tools, technology and 

leadership that would allow Indians to develop to their fullest potential. If this potential 

was not fully actualized, then the deficiencies were not with the govemment, but rather 

with the ineptness of Indian people. Viewed this way, the community development 

mode1 was not so much a mechanism to assist Indian people but simply a way to transfer 

the multifaceted problem ont0 First Nation people, and perhaps, even ont0 the provincial 

governments. 



Apart fiom the Memorandum to Cabinet, which detailed the community 

development proposal, there was a further Treasury Board submission in which it was 

proposed that Indian Affairs Branch enter cost-sharing arrangements with provinces and, 

secondly, be pennitted to adopt provincial rates and standards. In May 1964, Cabinet 

approved the federal strategy on community development. However, there was increased 

trepidation by provincial govemrnents to agree and enter into the proposed cost-sharing 

arrangements. The federal govemmcnt, perhaps anticipating the provincial anxiety over 

such arrangements as well as the negotiating efforts required to implement the cost- 

shared agreements, proceeded with a separate Treasury Board submission, which it 

approved on June 16, 1964. This allowed the department to adopt provincial or 

municipal regulations and standards in the provision of relief assistance to the on-reserve 

Indian. Indian Affairs Branch, at the time of the submission, stressed that this 
I 

arrangement would be an interim, transitional measure to facilitate the extension of 

welfare services while at the same time allowing the department to proceed with its 

community developrnent implementation plan. However, it has been argued that the real 

objective behind departmental thinking was to 'Yreat Indians like al1 other Canadians," 

and by adopting provincial rates and standards, Indian Aflain Branch could be not easily 

criticized for ignoring its federal, and thus constitutional responsibilities, to on-resewe 

23'~hewell. Hugh, ' n i e  Use of Social Assistance for Employment Creation on Indian Reserves: 
An Appraisal," in Alternatives to Social Assisfu~ce in Indian Communitics, cd., Frank Cassidy and 
Shirley B. Seward (The Institutc for Rtscarch on Public Policy: Halifax, Nova Scotia, 1991), 70. 



5.4 The Federal Government's Proposals for Provincial Involvement 

By the end of 1964 community development pilot projects were being 

implemented across Canada. The federal government continued to believe that this 

mode1 would be the ultimate project "to enable reserves to become viable communities so 

that thcy could take an equal place with other communities in Canadian life.234" 

However, one aspect of the comrnunity developrnent framework was still left unfulfilled - 

the negotiation of the federal-provincial cost-shared agreements. These agreements were 

crucial because they would allow provincial govemments to assume j urisdiction over 

Indian welfare services, and at the minimum, partial responsibility over this area. S.J. 

Bailey summarized the federal governrnent's position on this issue: 

That Indian people should be recognized as being citizens, and 
eligible for the same range and standard of services that Provinces 
extend to other people. 
That Federal legislative and treaty commitments to the indian 
people should be regarded as extra measures of protection for a 
group having special needs, rather than as substitutes for normal 
provincial and local services. 
That Indian people who have left their reserves and established 
residence off them in accordance with Provincial regulations, 
should be eligible for all Provincial andor Municipal welfare 
services on the same basis as any other citizen of the Province. 
That Indian people on reserves should be provided welfare services 
by the Province, raiher thm by the Indian -airs Branch. In this 
connection, the Federal Govenunent recognized that the Indian 
insofar as relief costs are concerned, represents a "high-cost" 
segment of the population. Accordingly, it has been proposed that 
the Provinces accept responsibility for meeting only part of relief 

234~rian Holmes, "Community Developmcnt - Indian Affairs Branch." RG 10, volume 8 194, file 
1129-6, pt. 2. 



costs to Indians that is represented by the Provincial per capita 
relief rate.23S 

The federal government aggressively acted upon their intent to push their welfare 

program onto the provincial govemrnents, and Bailey indicated that a "Treasury Board 

approval has recently been given to the proposa1 that Provincial rates and Provincial 

regulations be applied in the administration of relief assistance to the in di an^.^^^" 

Furthemore, the new policy was already in effect across Canada. This particular 

Treasury Board Decision continues to be implemented in the present day, and is the only 

policy that allows for the provincial govement's 'indirect' involvement in Indian 

welfare services. 

5.4.1 A Responsc by the Manitoba Government 

The disagreements between Ottawa and the provinces became increasingl y 

evident. In the sarne November 1964 speech, Bailey explained the federal govement's 

interpretation of welfare services: 

You are al1 aware that under the B.N.A. Act, welfare services is a 
responsibility of the Provinces. In the past, Provinces have tended to 
exclude Indians fkom many provincial and local programs on the basis that 
they are entirely a federal responsibility. However, over the past ten years 
or so, the Federal Governent and the Provinces have been gradually 
adjusting this point of view - a point of view that tended to set Indians 

"%.J. Bailey. "Social Prognms in thc Indian Affairs Bniaeh," A paper for prcsentation at a 
meeting of the B.C. Council of Women in Vancouver, Novcmbcr 18,1964. RG 10, volume 8194, file 
1129-6, pt. 2. 
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apart fiom the rest of the Canadian citizens and to isolate them fiom the 
larger co~nrnunity.~~~ 

Perhaps, the federal governrnent was naive in their proposal, or maybe they were led to 

believe that the provincial govemments were willing to accept responsibility and 

jurisdiction for Indian welfare administration and indeed, Manitoba's own community 

development proposa1 recommended an equal and collaborative relationship with the 

Indian Affain Branch. However, there is evidence that at least one provincial 

government would not be supporting the federal governrnent's proposals - the Manitoba 

Provincial Government. 

On January 18, 1965, Treasury Board wrote a letter to C.M. Isbister, Deputy 

Minister of Citizenship and Immigration, explaining Treasury Board's analysis of the 

department's request to seek authority to pay gants to provinces with respect to the 

community development programs. The letter clearly identified the federal goverment's 

goals as well as Treasury Board's approval of the request: 

Comrnunity development plans will be developed by a joint 
federal-provincial committee on an annual basis; 
Costs will be shared on a population ratio basis, except where 
extraordinary conditions exist as a result of which Indians 
constitute less than 50 % of the population. In such cases the 
Department will pay 50% of comrnunity development costs; 
At the discretion of the Minister, the Department may pay as much 
as 50% of the administrative costs of community development 
programs; 
The Department will review the proposals of a joint federal- 
provincial committee for each project area. Each submission will 

*"s.J. Bailey. Novernber 1964. RG 10, volume 8 194. fik 1129-6 pt. 2. 



pertain to a specific fiscal year, and continuing projects will be the 
subjects of new submissions at the beginning of each fiscal year.*)* 

However, as early as September 1964, the Manitoba provincial govemment was already 

in the process of analysing the long-term impacts of such agreements. In a confidential 

letter. Manitoba's Economic Research Division articulated the position that the Manitoba 

Government should take on this particular issue: "the Province does not disburse fûnds 

for the welfare of Indians (or Metis) living on reserves in Manitoba, reserved residents 

being a federal respon~ibility."~~~ In their analysis, the Manitoba govemment explained 

that the "maintenance of the reserve status is a most negative approach to the pr~blem.~"" 

The researchers further claimed that the federal department initiating the community 

development framework, the Department of Immigration and Citizenship, "does not wish 

to maintain the reserve system but uses it to delineate the extent of its re~ponsibilities.~~'" 

Notwithstanding the strong opposition by the Manitoba provincial govemment, 

the Economic Research Division did support the federal govemment's plan of Indian 

integration into mainstream Canadian life, and recommended that the enfranchisement 

procedures should be simplified to facilitate the process. It was believed that, when and 

 etter ter. Treasury Board. lanuary 18, 1965. To Mr. C.M. Isbister, Deputy Ministcr of 
Citizcnship and Immigration fiom anon, Asssistant Secrctary. RG 10, volum; 8194 (int. 1141, file 1/29-6, 
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if the Indian was ready to leave the cornforts and securities of the reserve, the province 

then would be willing to "accept its responsibilities and not to hy to involve the Federal 

Govemrnent in the sharing of welfare and the other related costs on the ground that this 

particular person is Indian." In other words, the mere fact that residents of the province 

were 'Indians' should not alter the basic principle that the province should assume al1 

general welfare provisions for them. However, until this scenario became political 

reality, the Manitoba government's position on this issue was simple: 

We should perhaps agree now that Indians with reserve residence are 
under federal responsibility and this responsibility would be discharged by 
preparing these people to become members of a larger population. In 
other words, the federal govemment should prepare the lndians for an 
eventual integration. The next siep would be for the Province to continue 
this process of integration so that the reserves could be gradually 
elirninated.*'* 

Evidently, the Manitoba government's initial support, as advocated in the 1960 Joint 

Cornmittee hearings, to coordinate federal and provincial welfare services to the reserve 

Indians had undergone dramatic changes in a mere four years. It is unknown what 

provoked the Manitoba govemment to change its original stance on this issue, but 

Manitoba has not since wavered from its position that reserve Indians are 'federal 

responsibility' and, therefore, are not eligible for provincial welfare benefits or the 

associated programs. Furthemore, these constitutional questions on which level of 

govemment is responsible to provide social services to persons registered as "indians" 

under the Indian Act remain unresolved. 

2 4 2 ~ c o n o ~ c  Research Division, September 16,1964. GR 754 - D.M. Finance, Refercncc No. 
8-6-2-3, Item No. Section 5 (1) - Indian Health Services. 
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Only one province supported the federal recornmendation for a coordinated joint 

federal-provincial welfare system - the Province of Ontario. In the Ontario case, it acted 

on a reckmendation of the 1954 special Select Committee of the provincial legislature 

established to investigate into the civil tights and liberties of Indians in Ontario. The 

Province of Ontario agreed to enter an agreement with Canada where the costs of 

provincial and municipal social services extended to on-reserve Indians were reimbursed 

by the federal govemment. The outcome of this unique arrangement resulted in a 1959 

amendment to the Ontario General Welfare Assistance Act (GWAA). Essentially, it 

granted municipal status for Ontario First Nations for the sole purpose of administering 

the Act on-reser~es.*"~ The GWAA amendment allowed the costs of relief assistance to 

be shared three ways among federal, provincial and band govenments, and it still remains 

in effect today. 

5.4.2 Manitoba Summary of Response to the Federal Government's Proposais 

The federal strategy for a comrnunity developmeni model, introduced in 1964, 

was Ottawa's attempt to provide a concrete and comprehensive solution to an extremely 

serious problem. This new federal strategy was hardly a unique proposition as it simply 

built upon the framework that first originated in Manitoba and, to a certain degree, also 

failed in Manitoba. Nevertheless, the federal govemment had adarnantly argued that its 

new federal strategy was a pro-active solution to address the dismal socioeconomic 

conditions on-reserve while at the same time instilling a sense of self-sufficiency and 
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initiative. Ottawa had hirther argued that the success of the national community 

development framework also rested with the provincial government's willingness to enter 

into federal-provincial cost-shared agreements for the delivery and extension of 

provincial welfare services to on-reserve Indians. 

The federal-provincial cost-shared mangement was not a new notion as it was 

first articulated as a viable partnership in the Lagasse study and, later, received provincial 

support during the 1960- 1961 Joint parliamentary hearings. However, dunng the four to 

five-year lapse of the proceedings, the provinces had reconsidered their initial support by 

vehemently arguing against the proposed cost-shared agreements. The strongest 

opponent was the Province of Manitoba. Though, at the beginning of the process, 

Manitoba was one of the first provinces willing to extend its welfare services to on- 

reserve residents, at the end, only one province - the Province of Ontario - agreed to enter 

a federal-provincial cost-shared agreement. 

What is particularly interesting about the department's community development 

strategy was its continued effort to find the means of facilitating Indian integration 

through the concepts of equal citizenship and economic oppominity. The mere fact that 

Indian reserves lacked a self-sustaining economic base evidently did not deter the federal 

govemment's so called pro-active initiative. Nevertheless, one can assume that much of 

the government's efforts originated fkom the Joint parliamentary hearings where it was 

stated repeatedly that the key to success would be based on two themes: first, the need for 

Indian integration and advancement; and secondly, provincial coordination for the 

provision of Indian relief. These two themes were echoed , and taken one step W e r ,  in 



the final stage of Indian welfare policy which was the release of the federal government's 

1967 national survey on Indians of Canada. 

5.5 The National Survey of the Contemporary Indians of Canada, 19661967 

In 1964 the Minister of the Department of Citizenship and Immigration 

commissioned a national study of the "contemporary situation of Indians of Canada with 

a view to understanding the difficulties they faced in overcoming some pressing problems 

and their many ramifications."244 To fulfil the mandate of the study, a number of experts 

were brought together: Dr. Hany Hawthom, Director and Editor, and Dr. Marc A. 

Tremblay, Associate Director, were joined by Dr. Alan Cairns, Dr. Stuart Jarnieson, and 

Dr. Frank Vallee as senior members of the research tearn. The task tearn also included a 

number of academic scholars who acted as consultants and field research staff. 

The significance of the Hawthom report is that it was a national survey of the 

socioecanomic conditions of Canada's First Nations.?" The report itself consists of two 

volumes. The first volume, which contains the overall philosophy behind Ottawa's 

concems, has had the greatest impact on federal Indian policy. The second volume 

examined the genenc issues in education and the intemal organization of the reserves. 

*%anada. Indian A ffain Branc h, Oîtawa. A Suwcy of the Contemporary Indians of Canada: A 
Report on the Ecoriomic, Political, Educationaf Needs and Policies, Volume 1 (Ottawa: Qucen's Printcr 
and Controller of Stationery, 1967), 5. 

'" ~ i i e  Report of the Royal Commission on Aboriginal Peoples, relcased in 1996, was a 
comprcbcnsive study on the socioeconomic conditions of Abonginal peoples. It was cornmissioncd by the 
Progressive Conservativc Party undcr the leadership of Prime Ministcr Mulroney. It also called for 
swccping refomis in al1 Aboriginal policy and program devclopment bascd upon a new nlationship 
betwetn the fcdcral govenunent and Aboriginal peoples. On Janwy 7,1997, the Goverment of Canada 
announccd its rcsponse to the RCAP's recommcndations under the rubric of "Gathcring Strcngth." 
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Due to the nature and relevancy of the first volume, it will be the focus of this discussion, 

particularly the sections on welfare and federaYprovincia1 relations. 

5.5.1 The Hawthorn Report 

In general, the report concentrated on fout main areas: 1. economic development; 

2. constitutional and provincial and federal jurisdictional issues; 3. education; and, 4. 

local Indian govenunent and leadership. Given the three-year timc fiame the federal 

govemment had suggested to complete the terms of the mandate, it would prove to be an 

extremely challenging task. The federal decision to commission a national survey was 

likely the result of two converging events that Weaver describes as "the disenchantment 

among Senior branch officiais with their programming, and a fortuitous incident of public 

derna~d."*'~ 

There were also a number of political and social factors that may have influenced 

the federal governrnent's decision to proceed with a nation-wide survey on indian 

conditions. First, the dismal socioeconomic conditions of the reserves were in part 

already highlighted by two prominent events - the Manitoba and British Columbia 

studies, and the joint parliamentary hearings of 1960- 196 1. Secondly, and perhaps the 

most critical, was the political upheaval that was unfolding south of the Canadian border, 

specifically the Civil Rights movement in the United States. The federal govemment had 

feared a similar rnovement could possibly occur in Canada as First Nation peoples were 

246~ally Weaver on "The Life Cycle of a Research Report: Lessons to k Leamcd h m  the Fate of 
the Hawthorn Rcporî," Piper delivcred to the Western Association of Sociology and Anthropology 
Conferencc on Social Science and Social Policy. (Lethbridge, Alberta, March 2, 1979). 
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increasingly becoming agitated by Ottawa's lack of cornmitment to address the mounting 

problems of vast unemployment and soaring welfare rates in their communities and, more 

importantly, Indians were outraged with their constant marginal position in Canadian 

society. Furthemore, there was increased sympathy ftom the public due in large part to 

media reports of starvation and conditions of extreme destitution. As a consequence, the 

department had little alternative but to initiate a pro-active solution to pacify a potentially 

explosive situation. 

In addition, the era of global western colonialism appeared to be ending in many 

developing countries and yet in Canada for First Nation people the situation had not 

radically changed. Dr. Cairns descnbed the Canadian scene as one of "domestic 

colonialism" and, furthetmore, the federal govemment feared Canada was quickly 

becoming an international embarra~srnent.~~~ The world was changing, especially in 

relation to how govemments were treating its indigenous populations, but Canada lagged 

fat behind the other nations. Dr. Cairns was firm in his convictions, however, that the 

blarne could not entirely be put on the govemment, nor was there any evidence, in his 

view ,that Indian policy was failing. Unlike the Civil Rights movement in the United 

States where Afncan Americans had successfully organized themselves in a strong united 

political voice, First Nations were unable at this point to uni@ and achieve the same 

political power. in fact, Dr. Caims viewed First Nation political activities during the 

'"DL Alain Caims, telephone i n t e ~ e w ,  9 April 1998. 



1960s as being "very limited," and without a strong political voice First Nations "lacked 

the capacity to influence and change federal po l i~ ies . "~~~ 

Despite the increased political awareness and activism in the 1960s' Canada 

continued to stniggle with its own intemal problems when dealing with Fint Nation 

peoples. Admittedly, a number of actions were initiated by the federal government but 

they were most likely intended to dissipate the mounting diffculties and pressures that 

were being expressed by First Nation peoples and the general public. Study after study 

scnitinized the causes of the "Indian problem" but in the end the proposais to solve the 

problem never became reality. Hawthom and his tearn were acutely aware of this and, as 

a result,careful attention was made to ensure that their report would not have a similar 

outcome. The analysis and the recomrnendations contained in the Hawthorn report were 

developed to ensure that both levels of governments could quickly implement the policy 

and prognm recommendations. 

Hawthom and his colleagues did not deviate from the govemment's overall 

agenda to facilitate the full integration of Indians into mainstream society. However, it 

was becoming increasingly evident that First Nation people were vehemently opposed to 

the notion of full integration as it was perceived to be another mechanism to assimilate 

and, thus, destroy a nationhood. To overcome these dificulties, it was articulated that 

part of a basic and general goal of the report would be to "review arguments establishing 

' " ~ r .  Alain Cairns. telephone interview, 9 Apnl 1998. 



the rights of Indians to be citizen plus, and to spell out ways in which this status c m  be 

given practical meaning."249 Hawthorn explains the relevancy of this terni: 

The argument presents facts and legal and political decisions leading to the 
conclusion that the right derives from promises made to thern, fiom 
expectations they were encouraged to hold, and fiom the simple fact that 
they once occupied and used a country to which others came to gain 
enormous wealth in which the Indians have shared little. We discuss the 
conflict between the status of citizen plus and the egalitarian attitudes both 
Whites and Indians hold. On the othcr hand, the reverse status Indians 
have held, as citizens minus, which is equally repugnant to a strongly 
egalitarian society, has been tolerated for a long time, perhaps because it 
was out of sight and so out of mind of rnost people.25o 

Although the federal government continued its quest to facilitate the hl1 integration of 

Indians into mainstream society, it had also realized that the Fint Nation people were not 

willing to lose their culture, identity and heritage in the process. Hence there was a need, 

at a minimum, to recognize the fact that First Nations had a 'special' place within 

Canadian society as well as a unique relationship with the Crown. However, the report 

rejected the notion that special legal status, or "citizen plus," prevented the delivery of 

provincial services to Indians, and recommended that enhanced provincial involvement 

be sought in al1 areas of Indian affairs. 

According to the report, a first step toward the successhil integration of Indians 

was to dismantle the jurisdiction barriers which existed between the federal and 

provincial governments, and more specifically, in the key area of program delivery. Over 

the years, welfare programming and delivery had become a contentious issue between the 
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two levels of govemment. Up until 1967, the area of Indian welfare remained in the 

hands of the federal govenunent, despite the numerous policy recommendations calling 

for provincial involvement. With their analysis, and ultimately their recomrnendations, 

Hawthom and his team would attempt to put the issue of jurisdiction to bed, particularly 

in the area of welfare delivery. 

In general, the section on "Indians and Welfiue Services" was not very substantive 

in its analysis but rather it was limited to the evolution of the Canadian welfare state. The 

report maintained Indians, by and large, were at the periphery when it came to social 

welfare policy developments. It argued that the department's Indian welfare program was 

developed in a piecemeal fashion, derived from a number of federal policy directives 

enacted h=oughout the past century. However, the report was quick to point out that the 

department's involvement in Indian welfare was solely voluntary: 

On the whole, the existing welfare expenditures of the Indian Affairs 
Branch reflect neither constitutional, treaty, nor statutory responsibilities. 
They simply reflect historical decisions continuously sanctioned by 
parliarnentary approval of the appropriations required for the Branch to 
play a minimal welfare role. The existing welfare activities of the Indian 
Affairs Branch are thus voluntarily ass~med.*~l 

The Hawthom report asserted that neither the British North America Act, the treaties, nor 

any other pertinent piece of federal legislation prevented the extension of provincial 

welfare services to the on-reserve Indian. The report did, however, recognize that Indians 

had consistently received different treatment, and in most cases, services inferior to those 

received by non-Indians, especially when it came to welfare. 



The cause of the problem, in their view, was not the department's ineptness but 

rather it was the special status of Indians, and more importantly, "the policies and 

practices which have afixed themselves to that status, have had the effect of placing 

buriers between the underprivileged ethnic minority and welfare services they need."2J2 

The "status"of Indians had in effect produced the systemic barriers to receiving adequate 

welfare services from the provinces: 

The assumption that Indians were "wards" of the federal goverment, and 
that reserves were federal islands in the midst of provincial temtory has 
had the unfortunate effect that basic provincial welfare activities had 
ignored and by-passed reserve Indians. Indians have also been excluded 
from a number of shared cost programs operated by the provinces which 
received federal financial support. In general, the major barrier has been 
the unwillingness of provincial and municipal govemments to provide 
services or expend moneys on a minority group regarded as the exclusive 
responsibility of the federal g~vemment .*~~  

The problem, therefore, was not the federal govemment's fault in delivering an 

ineffective welfare program but it was the unwillingness of the provinces to cooperate 

with Ottawa's demand for a cost-shared agreement with the provinces. However, it failed 

to recognize that the department's Indian welfare policy was intended to mirrot provincial 

welfare-legislation and, thus, it is reasonable to conclude that the onus was on indian 

Affairs administrators to deliver the same quality of services to Indian people. Evidently, 

the department was unable to fulfil this obligation. 



Dr. Cairns, who had the responsibility to manage the sections on welfare and 

federaVprovincia1 roles in Indian Affairs, provided an explanation of why the federal 

govenunent strongly supported provincial involvement. First, the concept of ''province- 

building" was gaining momentum, and as a result, the provinces were becoming key 

players in developing, managing and delivering their own social prograrns and policie~.~~' 

The relationship between the federal and provincial governrnents was undergoing 

drarnatic changes, especially when it came to the area of social services and welfare 

policies. The 1960s introduced a new era of federalism resulting in a different 

federal/provincial partnership that would permit the provinces to have more control over 

the development and administenng of cost-shared programs such as education, welfare, 

training prograrns and other pertinent social services prograrns. However, the provincial 

progrAs were accessible to provincial citizens only. On-reserve Indians, on the other 

hand. would not reap the benefits from the provincial services because Indians were not 

provincial citizens and, therefore, were considered a federal responsibility. 

Secondly, in tems of welfare, the Indian Affairs Branch had been attempting to 

deliver the same quality of services as its provincial counterpart, although it was 

becoming apparent that the department was not able to maintain a similar standard. It 

was believed that the provinces had the expertise for they had the capacity to hire üained 

social worken and other 'helping' professionals who possessed the skills and knowledge 

' U ~ r .  Cairns, telephone interview, 9 Apcil 1998. 



base to administer an eficient welfare p r ~ g r a r n . ~ ~ ~  Based upon this, the department 

firmly believed that Indians would ultimately benefit fiorn the provinces' substantive 

knowledge in the area of welfare delivery and associated programs and thus Indian 

welfare recipients would become more self-sufficient and employable. Due to the 

provinces' increased involvement in the area of social service delivery, they possessed a 

well-developed social services frameworks unlike the Indian Affairs Branch whose own 

welfare program lacked both the human and institutional capacity to deliver a well- 

managed prograrn (for example, the total number of trained social workers at 

headquarters and in the field remained extremely small - six in 1950, ten in 1955, eight in 

1960, and eleven in 1 96625". The Hawthom recommendations, therefore, were 

developed to alleviate some of these concems by initiating stronger provincial 

involvement in Indian Affairs Branch delivery of welfare services.. 

It was readily recognized, however, that this would be an extremely difficult task 

to accomplish as the provinces were not willing nor eager to become partnen in this area. 

The provinces had feared that if Indians would become adjusted to the life of "welfare 

recipients that they will refuse to take advantage of employrnent opportunities when they 

ari~e.~~"' It was a garnble, particularly a large financial gamble, that the provinces were 

not willing to take. To cornplicate matters hirther, it was also discovered that opinions 

differed within Ottawa headquarters and its regional field staff: 

2 '5~r .  Cairns, telephone intmiew, 9 April 1998. 
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The typical Branch relief philosophy in the field, as distinct fiom the 
opinions of Ottawa headquarten officiais, appears to be that Indians 
should be granted minimum financial assistance under the tightest 
administration possible in order to discourage Indian dependency on 
govemment subsidies. Again and again we were told that most Indians 
were chronically dependent on relief for their livelihood and that higher 
rates and more lenient administration would only aggravate this 
dependency. "The welfare state," it was claimed, "has ruined the 
in di an^."^^' 

One placement officer, who was interviewed by the Hawthorn research team, stated that 

he knew of "no group of Indians who have rehised to get offwelfare when work is 

a~ailable.~ '~" Hawthom reported that although these negative comments were not 

unanimous it was nevertheless a predominant opinion. 

Hawthom concluded that the general antipathy to relief among field officers, 

including the obvious reluctance of the provinces, stemmed fiom the notion that Indians 

were a "high-cost and multi-problem segment of the pop~ la t i on . "~~  In a bold attempt to 

dismantle the notion of Indians being a 'high-cost' population, Hawthom questioned and 

even challenged this line of thinking by arguing that Indians were in fact a relatively 

' low-cost ' segment of the population: 

In ternis of direct welfare payments, Indians for many years did not 
receive either the old-age security pensions or social assistance benefits 
enjoyed by non-Indians. Today, Indians in some provinces are excluded 
fiom programs such as supplementary allowances. Further, any analysis 
of govemment benefits received by Indians and Whites would probably 
indicate that Indians have been relatively unable to take advantage of such 
benefits as free secondary school and subsidized university and technical 



education, and municipal services such as playgrounds, cornmunity 
centres and libraries. At the same time, Indians have been required to pay 
al1 taxes except on reserve eamings. The dependence on relief is high, 
although probably not greatly higher than among non-Indians with a 
similar education; however, the Indian per capita claim on total 
government expenditures has been low."' 

The report further argued that during the past century Indians have, in fact, saved the 

"Canadian taxpayer large sums of money at the expense of a chronically underprivileged 

gro~p." '~~ It reasoned that the only choice which govemments have ever had was 

whether to act or to postpone action till later. According to Hawthom, postponements 

had sirnply been extended into the future time when "Indians will be productive 

citizen~.''*~~ 

Hawthom and his colleagues believed that Indians were capable of becoming 

productive citizens of Canada, but were restricted by the ongoing jurisdictional battle 

between Ottawa and the provinces. For instance, the fiequent disputes over government 

responsibility for the provision of services to O ff-reserve Indians were particularly 

problematic because it had constantly hampered the "free movement" of Indians into 

mainstream Canadian society, and as a consequence it "limited Indian fieedom of choice 

in making objective detemination of the advantages and disadvantages of living away 

h m  the re~erves."~" It was also argued that the exclusion of indians in the provincial 
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welfare prograrns only perpetuated the segregation of Indians into a distinct and separate 

group for whom the ordinary regdations did not apply, nor were ordinary community 

services available to them due to their 'special statu.' It was recognized, however, that 

the only means to resolve the issue of jurisdiction and, therefore the dismantling of the 

notion that Indians are 'wards of the state,' would be the termination of the department's 

welfare services "as soon as the welfare services and programs provided to other 

Canadians are accessible to in di an^."'^^ The role of the Branch was therefore viewed to 

be 'transitional' based on the need to overcome the gap in services caused by the 

unavailability of provincial and other welfare services. 

The report called for sweeping changes in how the department delivered its 

welfare program to Indians and, more importantly, it recomrnended that more emphasis 

should be placed on the rewards to the provinces for extending their welfare services to 

Indians. It was believed that the provincial welfare program should play a fundamental 

role in facilitating the successfbl integration of Indians into Canadian society because the 

provinces had the technology, expertise and tools aiready developed to ensure a smooth 

transition. Furthemore, the report also stressed that the access to provincial welfare 

services could improve the conditions of "Indian existence." For provinces that resisted 

the extension of its welfare seMces to indian resewes, it was recommended that bands 

should be pemitted to negotiate arrangements with local private agencies for interim 

services until the provinces were willing to extend its welfare program to on-reserve 
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Indians. Under this private-sector regime, Indians would still benefit fiom the same 

quality of services guaranteed under provincial legislation. Furthemore, the report 

recommended that the federal government should support and encourage "local 

committees of interested citizcns and officiais who address themselves to the needs of 

Indians in new urban ~ettings?~ 

Indian people also had a role in this process by actively canvassing for support 

and demanding that provincial welfare services should and must be extended to lndian 

reserves. However, the report was quick to point out that Indians should be made aware 

that the provinces, by providing Indians with welfare services, were not violating the 

British North Amenca Act, the Treaties, or the Indian Act. Rather, such action and 

arrangements would simply "relieve the federal government of a function which it never 

had to perform and which it has performed ~oorly."~" If Indians were unprepared to take 

advantage of this proposal, or if there was 'stiff resistance' to the extension process, the 

report recommended that "the Branch, with provincial support, could initiate a new or 

continue existing administrative arrangements until such tirne as Indians are fully 

prepared to enter undifferentiated welfare prograrn~."'~~ 

To ensure that the Hawthom recornmendations were set into motion quickly and 

that a smooth transition be guaranteed, it was proposed that an independent "Indian 



Progress Agency" be irn~lernented.~~~ The rationale for such a proposa1 was based on the 

fact that the vast rnajority of Canadians and government officiais had relatively little 

knowledge of the needs and history of Indian people. If pro-active changes were to be 

realized by governments, then the availability of accurate and precise knowledge of First 

Nation people would ultimately lead to action. The basic premise guiding the Indian 

Progress Agency was explained by the Report: 

The adaption of policy to developing trends in the socioeconomic sphere 
of Indian existence can be facilitated by the public availability of 
scrupulously objective data on a continuing basis. Where govemments 
prove inadequately responsive to the needs which such data reveal they 
will have to account for their conduct before informed critics. We are 
convinced that much of the failure of Indian policy throughout Canadian 
history reflects 50th public and oficial ignorance of basic information. 
We have therefore become convinced that a fundamental continuing 
improvement of the condition of the Indian people would ensure h m  the 
provision of public measuring rods by which their position relative to the 
non-lndian society could be a s s e s ~ e d . ~ ~  

It reasoned that one of the basic functions of the Indian Progress Agency would be to 

facilitate an increase in the public's awareness of lndian issues as well as to monitor and 

accelerate government policy decisions. It was the belief that the past absence of public, 

cumulative. and objective information on the progress of Indian people had a detrimental 

effect on the development of policies adequate to their needs. 

Upon the completion and final release of the report, Hawthom and his senior 

researchers met with the Branch oficials in Ottawa to discuss the recommendations. The 
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report and its in-depth analysis of the socioeconomic conditions on the reserves were 

welcomed by Branch officials, and many of the recommendations were acceptable. 

However, it was believed that they would be exceedingly diffcult to implement. The 

interpretation of the federal mandate, in particular the argument that there was no legal or 

constitutional reason as to why Ottawa and the provinces could not negotiate the 

extension of provincial services to Indians, was readily embraced by senior Branch 

officials. Since the mid- 1 !XOs, the department had continuously maintained that this was 

its preferred approach to delivery of welfare, and the Hawthom report had simply 

reinforced that position. However, the problem, as in the past, had been persuading the 

provinces to accept this line of reasoning. The proposed Indiui Progress Agency was 

sanctioned in principle but was never implemented because Branch officials felt that the 

department lacked the capacity and the talent to act on the proposed Indian Progress 

Agency activities. In the end, of the 15 1 recommendations made in the report, the Branch 

agreed with 110, partly agreed with 9, disagreed with 10 and was undecided on the final 

8 The federal cal1 to extend provincial welfare services to on-reserve Indians was, at 

best, met with a luke-warm reception by the provincial govemrnents and, as a result, 

lndian welfare remained and continued to remain in the hands of the federal govemment. 

A situation that continues to the present day. 

Two yeats later, in June 1969, the federal govemment released its report, the 

Statement of the Government of Canada on Indian Policy, which quickly became known 



as the famous "White Paper." In essence, the White Paper argued against the 

maintenance of 'special status' for Indians and it further argued that 'equality and 

integration' were key solutions to solve the Indian pr~blern.*~* Adrnittedly, the Hawthom 

report supported the notion of Indian integration and many of its recornmendations 

calling for provincial extension of its social services to the reserve Indian were h e d  in 

this context, but it also argued that Indians possessed 'citizen plus' status based upon 

their unique relationship with the Crown. Where the 1969 White Paper's 

recommendations di ffered fiom Hawthorn was its interpretation on the de finition on 

equality : 

The goal of equality was to be achieved by terminating the special 
legislation and bureaucracy that had developed over the past century to 
deal Indians, and by transferring to the provinces the responsibility for 
administering services to Indians. Henceforth Indians would receive the 
same services fiom the same sources as other Canadians aAer a 
transitional period in which enriched prograrns of economic development 
were to be offered. The large Indian Affaia bureaucracy wonld be 
dismantled within five years, and the federal govemment was to retain 
tmsteeship fùnctions only for Indian lands which would be administered 
through an Indian Lands Act.273 

Perhaps. the motivating factor behind the federal govemment's proposals was the fear that 

provincial govemments would never willingly assume full jurisdiction over the reserve 

Indian. The White Paper would in effect be the federal instrument to force the provinces 

into action, 

2R~al ly  M. Weaver. Making Comdia~) Indiafi Policy: The Hidden Agenda 19684970. 
(Toronto: The University of Toronto Press, 198 1), 4. 
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Needless to Say, the proposais in the White Paper produced shock and anger 

throughout Canada's First Nation communities, and Indians were quick to respond to the 

federal policy. From province to province, Indian organizations prepared well-articulated 

counter proposals to argue against the White Paper; as well, many of the proposals also 

sought ways to improve and re-build relationships with provincial governments as well as 

other prominent national and regional organizations. In addition, the media and, other 

secton of the public, including the provincial governments, supported the Indians outrage 

toward the White Paper, and this ultimately forced Ottawa to reexamine its position. In 
1 

1970, after a year of constant criticisms and protests fiom both Indians and the Canadian 

public, Ottawa had little choice but to shelve the White Paper. 



CONCLUSION 

We have reached a dead-end, both the lndian people and the Canadian 
nation. The population is increasing, the adjustment patterns are behind 
the times and too oAen negative. We will definitely end up nowhere, 
unless we reconcile our policies and practices with those that expenence 
has taught us in relation with other ethnic g~oups.~'' 

There are no hopeful signs of a recognition of the fact that '7he measure of 
al1 things is man," and that there are no miracles that laws, legislative 
gants, or welfare schemes can work. The Indian people are gradually 
coming to recognize this fact, and perhaps non-Indians will one day leam 
as r n ~ c h . * ~ ~  

During the undertaking of this survey and its associated research activities, two 

events occurred. The first was the long awaited release of the Report of the Royal 

Commission on Aboriginal Peoples (RCAP) and, secondly, on January 7, 1998 the 

Government of Canada officially announced its response to the RCAP's 

recommendations under "Gathenng Strength: Canada's Aboriginal Action Plan." With 

this announcement, it introduced a new era of partnership between Aboriginal peoples 

and al1 departments within the federal bureaucracy as governrnent responsibility for 

Abonginal people would move beyond the restrictive hands of the Department of Indian 

Affairs and Northem Development. The Gathenng Strength proposais have crlled for 

drastic reforms on how Ottawa deals with Aboriginal peoples by building a consensus 

that reflects the mutual cornmitment to a renewed partnership. 

2"~ather An&e Renaud, Director-Gcneral of the Oblate Fathm' Indian and Womo W e l f ~ e  
Commission, Ottawa, Ontario, "Indian md Mctis and Possible Dcvelopmcnts as Ethnic Groups," delivercd 
this ad&ess to the Third Annual Short Course on Northem Commwiity Dcvtlopmtnt at the Centre for 
Community Studies, University of Saskatchewan, Saskatoon, April 14, 1961, npg. .  
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To demonstrate Ottawa's cornmitment to the process, the Minister of Indian 

Affairs and Northem Development went so far as to publicly acknowledge the errors of 

the pst-and promised to U>ublicly] take action to address the legacies of those error~."~ 

In the government's "Statement of Reconciliation," the Minister acknowledged the 

contributions of First Nations to European settlers as well as describing the negative 

impacts of subsequent periods of the relationship, including the damaging impacts of the 

ill-fated residential school system. Ottawa assured Aboriginal peoples it had profound 

regret for the historical errors and would be committed to l e m  fiom them. Currently, 

there is a heated debate on whether or not the Minister's "Statement of Reconciliation" 

was in fact an apology to Aboriginal peoples of Canada for the homfic treatment that 

they had suffered at the hands of the federal govemment. Unfominately, the residential 

scliool system is only one of the many federal policy directives that have gone terribly 

wrong. This investigation is an attempt to explain only one of those errors, narnely the 

Department of lndian Affairs and Northem Development's Indian welfare policy and to 

demonstrate how it too has failed First Nation peoples. 

The purpose of this thesis was to trace the historical development of federal 

Indian welfare policy for the on-reserve population. Specific attention was given to the 

years of 1940 to 1967 when most of the drarnatic policy formation occurred. However, 

there is compelling evidence that as early as 1 888 Indian relief was reluctantly being 

administered by the federal governrnent. It was dunng this time that Indian starvation 

276~ûnada. Agenda for Adon with Fhsf Nations. Ottawa, 1998. 
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and severe hardship were being reported. The government had little choice but to provide 

some form of assistance to Indian people but it was careful to keep the decision of 

providing relief strictly confidential. Perhaps the government feared that, if this action 

became public knowledge, it would set a precedent in providing Indian relief to al1 

destitute Indians. The government, at the time, was not prepared or eager to assume such 

a responsibility. Furthemore, the federal govenunent had also believed that easy access 

to relief would ultimately encourage idleness and, thus, Indians would lose their incentive 

to work. In the years to corne, Ottawa's concern regarding the jurisdictional 

responsibility as well as the belief that readily available Indian relief would encourage 

idleness would have significant implications in later policy and program developments. 

What is clear is that the use of welfare in First Nation communities is nat a recent 

phenomenon. It has early historical roots in the tum of the century when the federal 

government, through the Department of Indian Affain and Northem Deveiopment, 

becarne the sole administrator of relief payrnents to needy Indians. The rescarch also 

indicates the federal govemment was extremely hesitant in assuming this role but it had 

little choice due to legislative h e w o r k s  set out in the British North Arnerica Act of 

1867 and the Indian Act of 1876. Despite the legislative legalities, the federal 

government had always maintained that its involvement would be transitional. First, it 

was believed that Indians would no longer require relief assistance once they were taught 

the necessary tools to become self-sufficient, and thus, would be able to make a smooth 

transition into Canadian society. Secondly, the federal govemment had also hoped that 

provincial jurisdiction would eventually be extended to the on-reserve Indian. Study after 
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study supported this concept but, much to the chagrin of the federal govemment, nearly 

al1 of the provinces, with the exception of Ontario, rehsed to sign and enter into a cost- 

shared agreement. 

Another important discovery was Ottawa's and, in some cases, the provinces', 

philosophical and ideological views conceming assimilation and integration, including 

the various proposals to achieve either one of these goals. Between the years of 1876 to 

the rnid- 1 N O S ,  the evidence clearly indicate the federal govemment aggressively sought 

ways to assimilate Indians - whether it was through the negotiations of the treaties, 

passing of the Indian Act, establishment of the reserve system, the agricultural policies 

and lastly, residential school system. The overall intent of these legislative and policy 

initiatives was not only to teach Indians how to become productive and self-sufficient 

Canadians but also to dismantle and destroy the Indian culture, identity, and political 

structures. Notwithstanding, Ottawa's earnest attempts to implement its assimilatory 

plans, the govemment also continued to quietly develop its Indian relief policy and 

program. The demand for Indian relief was clear because the govemment's welfae 

expenditures consistently grew at astounding since the early 1940s. 

By the mid-1950s, the federal govemment had little alternative but to revisit its 

quest for assimilation. Although there is no definitive time or date whea the govemment 

switched its terminology Rom assimilation to integration, but it is clear fkom the 

documents the switch may have occurred during the mid to late 1950s and in particular 

during the 1960 to 1961 Joint Parliammtary hearings. It was during this tirne when 

Ottawa was exploring a more integrative approach to the Indian pmblem, including the 



cal1 for stronger provincial coordination in the delivery of social services to reserve 

Indians. Despite the so-called emphasis on "integration" and the federal proposals to 

facilitate Indian integration, it did not appear vastly different h m  previous assimilation 

practices. Therein lies the contradiction because Ottawa's focus continued to be on the 

security of the reserve, the Indians special status, including the unique relationship 

Indians had with the Crown, and the exclusion of Indians fiom provincial services. At 

the end, Ottawa's recommendations on integration did not differ other than it dropped the 

term 'assimilation' fiom its vocabulary. Moreover, the motivating factor behind Indian 

integration was the eventual abolishrnent of both the reserve system and special status of 

Indians, and to force the provincial governments to assume full jurisdiction over Indians. 

Based upon the findings, 1 concluded that there is no distinct diuerence between 

assimilation and integration - in my view the words are interchangeable. However, with 

the release of the 1967 Hawthom report, a clear distinction was finally made as it was 

recognized that Indians, indeed, had a special place within Canadian society as well as 

acknowledging the unique relationship Indians had with the Crown. Both aspects - the 

special status and unique relationship - were significant because it was, perhaps, the fint 

time in written history that indians were given the recognition they rightly descrved. 

However, the downfall of the Hawthorn report was its recommendations for full 

integration of Indians into the provincial social services. In many aspects, the Hawthom 

report did not huly deviate from Ottawa's plan to omoad its jurisdictional responsibilities 

ont0 the provinces. 
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Unfortunately, whatever advances that were made by Hawthom came to a quick 

stop when the federal government nleased its 1969 White Paper report. For reasons 

unknown, Ottawa appeared to revert back to its original stance that the Indians special 

status were the root problems for the successful Indian integration into Canadian society. 

Essentially, the White Paper's recomrnendations were to relinquish and terminate the 

special legislation and bureaucracy that were developed over the past century for Indians. 

It is clear that Ottawa never gave up its hope to wash its hands of Indians. 

Presently, First Nations people are eligible for most federal and provincial social 

welfare programs, but problems continue to exist. For instance, the Employrnent 

Assistance for Persons with Disabilities (EAPD) is a cost-shared program to prornote 

employability through support of activities designed to help persons with disabilities to 

enter the labour market and remain employed. EAPD is delivered by the provinces; 

however, two provinces - Manitoba and Nova Scotia - have refused on-reserve program 

deliveq because it argues that Indians living on-reserve are federal responsibility. In 

terms of welfare, First Nation people continue to be excluded h m  provincial or 

municipal social assistance. Instead welfare is provided through the band, tribal council 

or the DIAND regional offices. and continues to be federally fbnded as per the 1964 

Treasury Board submission. In addition. Ottawa maintains, as it did nearly a cenhiry ago, 

that its involvement in welfare delivery is based on 'moral obligation' and not on any 

legal or constitutional grounds. It is a position that will not likely change in the 

foreseeable fiiture. 



6.1 Implications for Policy Development 

It has been argued that the development of social policy is naver static. It is 

continuously evolves and adapts to reflect demographic trends as well as the social and 

economic changes of society. However, this clearly has not been the case in the 

development of Indian welfare policy as little attention was given to the changing 

environment in the communities. Thus, social policy has Iûcked a coardinated approach 

to address the real issues of persistent long-tem unemployment and high welfare use. 

More importantly, the evolution of Indian welfare policy was not so much based on the 

humanitarian need to provide assistance. Its development has been, by and large, 

motivated by the govemment's desire to assimilate and integrate Indian people into 

mainstream Canadian society. Based upon the findings of this investigation, a nilmber of 

policy implications are apparent. 

The demographic trends in the First Nation population clearly indicate a rapid 

increase in the population, especially among the Young. However. the problem is not so 

much the rapid increase in the population - the real issue is the lack of employment 

opportunities for First Nation people. Public resources must be made avoilable to 

cornmunities so they can invest in adult education, skills upgrading, training, job 

preparation as well as access to affordable child c m  and adequate housing. M i l e  

equipping the unemployed and welfae recipients with necessary tools of training is vital, 

access to jobs is even more important. If the= are no job oppomuiities in the community, 

there is little incentive to participate in training and job preparation courses. Therefore, it 

is imperative that investrnents are also made available to facilitate the development of 
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srnall businesses as well as other economic and entrepreneurial strategies. The federal 

government has in fact announced a five-year $1.6 billion Aboriginal Human Resources 

Development Strategy.2n The Strategy allows Aboriginal groups the flexibility to 

develop and deliver a wide spectmm of human resource programming that will enable 

Aboriginal people to "prepare for, obtain and maintain meaningful empl~yment.'"'~ This 

is a step in the right direction but clearly more needs to be done. 

Better coordination among govemments (municipal, provincial and federal) and 

among departments within govemments would help. Too oflen, policy development will 

occur in a vacuum with little consultation and coordination between departments, and the 

problem becomes more difficult if the provinces are not involved with federal policy 

discussions. In a recent report by the Caledon Institute of Social Policy on Abonginal 

peoples in Canada's labour market, one of the recommendations suggested that: 

. . . the federal government could appoint a Deputy Minister to reside in 
Winnipeg or in Regina with a mandate to coordinate federal Aboriginal 
efforts on the ground and initiate broad coalitions with other govemments 
and non-govemmental organizations, particularly in urban area~."~ 

This recommendation c m  easily be implemented but buy-in fkom provincial govemments 

as well as First Nation and Aboriginal organizations must be assured or it will fail. 

2n~anada. Human Resources Development Canada. News Releuse: Launch of the Aborigimal 
Human Resoumes Developrnent Strutcgy. (April29,1999). 

2'8~anada. Human Resourccs Development Canada. News Releqse: Launch of the Aborlghal 
Humafi Resourres Development Stmtegv. (April29,1999). 

279~ichael Mendelson and Ken Battle, Aboriginal People In Ca~)adu's Labour Marker (Ottawa: 
Caledon Institute of Social Policy, 1999), 5. 
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Coordinated efforts and effective communication are also necessary if policies are 

to be executed ef'fïciently and effectively. In addition, communication must occur 

between policy makers and officers who will implement the policies, such as program 

administrators and social service providers as they possess the expertise in identifjmg 

potential problerns in executing the policy decisions at the community and regional 

levels. If these processes or steps are not taken, then serious issues will quickly become 

apparent as in the case of the department's mismanagement of its own Indian welfare 

policy. Equally important, however, is the need to directly involve First Nations' 

governrnents, orgmizations and local cornmunities in the policy discussions from the 

begiming to the end. History has taught us that the policy c m  no longer be developed in 

isolation as the implications are too often disastrous. 

The recent Social Union Framework Agreement (SUFA), signed in Febniary 

1999, between the Government of Canada and the Govemments of the Provinces and 

Temtories could, perhaps, be used as a potential vehicle to address practical solutions to 

the real needs of First Nations. The SUFA, in the broadest sense, is seeking ways to 

improw the way govemments work together to better serve al1 Canadians.*" A number 

of SUFA principles have been identi fied, namely : equality ; mobility rights; 

accountability and transparency; partnership; federal spending on social programs; 

dispute avoidance and resolution; and a review mechanism. Furthemore, the SUFA 

"'A F~r.newoiL to Improw the Soclu1 Union for Cunadiunr An agreement bmvnn the 
Government of Cariada and the Governrnents of the Provinces and Tewitorics (Fcbniary 4, 1999). 
Intemct source. 
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commits both levels of governments to work collaboratively with Aboriginal peoples to 

find practical solutions to their unique socioeconomic and political aspirations. The reai 

challenge facing governments is to seek ways in which First Nation leadership can link 

into the various programs and policy planning initiatives. Therefore, the federal, 

provincial and territorial Ministers must consider the option of allowing First Nation 

representatives, such as First Nation and Aboriginal leadership fiom the five national 

  bon gin al organizations - Assembly of First Nations, Inuit Tapirisat of Canada, Metis 

National Council, Native Women's Association of Canada, and Congress of Aboriginal 

Peoples - at the social union negotiation table. Direct First Nation involvement is critical 

if the SUFA is, indeed, to become a mechanism to "promote the full and active 

participation of al1 Canadians in Canada's social and economic life.''281 First Nations 

cannot be lefl out of any federaVprovincia1 discussions that will ultimately impact on 

their communities. 

The department must also reexamine and re-assess its social assistance policy 

directive of adopting provincial or municipal regulations and standards. In many 

provinces, there is a move toward slashing welfare benefits, tightening up eligibility 

criteria to discourage individuals to use welfare, as well as forcing recipients into 

workfare programs. In addition, if a person enrolls into a training program or post- 

secondary education, his or her welfare benefits will either be reduced or completely cut 

*"A Framewotû to Impmw the Social Union for Canadiuis: An agreement bdwen the 
Gover~ment of Canada and the Governments of the P~ovînces and Tewitdrles (February 4, 1999). 
ïntemct document. 



off despite the evidence that training, skill development and education an key 

components to live a self-suf'fïcient life. The implications are numerous, not to mention 

demoralizing and demeaning to the social assistance client. 

The department can eaçily change its policy with respect to the provision of 

adopting provincial regulations and standards through a revised treasury board 

submission. New approaches must be explored with First Nation social service 

providers, communities, and tribal councils to allow for a more constructive and 

innovative use of welfare fùnds. For instance, linkages can be made with education 

institutions, training and skill development programs, and apprenticeship programs 

whereby recipients can continue to receive their welfare benefits and be trained or receive 

education at the same time. Welfare does not need to be viewed as a burden on society 

and Canadian taxpayea. Rather, funds c m  be used constructively in program areas that 

will support the social and economic development of First Nations. This process can 

occur independently between the department and the Fint Nation or c m  be negotiated 

under a Self-Government Agreement. Whatever mechanism or tool that is developed, it 

is important that the decision-making power, control. design and delivery of the welfare 

program remain with the comrnunity . 

Horizontal linkages can also be made between departments such as Human 

Resources Development Canada, that has the mandate for the overall labour market and 

employment strategies, and the Department of Indian Affairs and Northem Developrnent, 

that has the jurisdiction over on-reserve social services and economic strategies. Joint 

efforts, along with the relevant First Nations organizations and possibly provinces, cm 
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develop labour market and welfare initiatives that will increase employment opportunities 

for on-reserve social assistance recipients. For example, in British Columbia, the 

regional offices of HRDC and DIAND have recently signed a Letter of Agreement to 

implement the Aboriginal Social Assistance Recipient Employment Training initiative 

(ASARET). The ASARET agreement will allow First Nations to use existing authorities, 

services and prograrns to direct social assistance entitlements toward active employment 

and skills training measures. A Memorandum of Understanding (MOU) between the 

~ in i s t e r  of Indian Affairs and the Vancouver Sunshine Coast First Nations Labour Force 

Developrnent Society was signed shortly thereafter. The intent of the MOU will focus 

on linking the welfare system to work and training opportunities in the local labour 

market. Similar arrangements could be pursued across Canada. 

In order to the break the vicious cycle of welfare dependency. First Nations 

require a strong economic base which not only will create job opportunities but also 

generate wealth for the community. Therefore, another possible solution is to develop 

and profit t o m  the natural resources that either exist neûr or on the reserve. 

Opportunities exist for both First Nations and the provinces to forge new partnership 

arrangements in the secton of logging, mining and fishenes. However, the willingness 

and cornmitment to create these new arrangements must be negotiated in good faith 

between the First Nation and the provinces. More importantly, it is essential that First 

Nations also have the opportunity and fieedom to explore, initiate, devclop, irnplement 

and manage their own economic aspirations based upon community interests and the 

natural resources available to them. 



6.2 The Role of Social Work Practice and Education 

Thus far, a number of broad policy implications have been discussed. However, 

little attention has been given to the role of social work practice and education in 

facilitating progressive social and economic changes and, furthemore, how these 

processes can be used to address the situation specific to Fint Nations. To appreciate the 

real significance of unemployment and, conversely social assistance, we need to 

understand the issues raised by unemployment from a historical context and how 

govenunents had traditionally responded to these issues. This investigation provides the 

first step toward understanding the complexities behind the department's decision to 

implement a separate wel fare system for the on-reserve Indian. The question, there fore, 

becornes how can we use this knowledge in relation to social work practice and 

education. 

Social work as a profession is founded on humanitarian and egalitarian principles 

as well as a desire to seek the achievement of social justice for a11.2a2 Furthemore, social 

workers are given the task of helping people respond to loss and change and, as a result, 

are confionted daily with the hurnan consequences and social costs of an econorny that is 

continuously being restnictured and reshaped. This is, perhaps, most evident in First 

Nations where unemployment is 30 percent (three times higher than the national rate) and 

the social assistance rate is 43 percent (four times higher than the national rate). Clearly, 

this is a national disgrace and embarrassrnent in a country that professes to be a world 

2"~~nadian Association of Social Workcrs (CASW). Canallu, Associafion of Socid Work Code 
of Ethics (Ottawa: CASW, 1983). 



leader in its efforts to identify and combat critical issues such as economic integration and 

human security. Yet, it appears that linle action is being taken to address the serious 

economic and social insecurities in First Nations al1 of which will create special 

challenges for both social work education and practice. 

Thoughout this thesis it was argued that the department's decision to implement 

a separate welfare system for First Nations was not based on humanitarian ideals to 

rectify poverty and destitution. Rather, welfare was used as a tool to assimilate First 

Nation people into Canadian mainstream society. This process continues to have a 

profoun'd influence on the daily lives of First Nation people and, thus, social workers 

must be well-equipped and informed of the historical and contemporary legislative and 

policy decisions. One key in understanding the issues is having a comprehensive social 

work cumcula which incorporates the Fint Nation expenence both from an individual 

and family perspective into a broader policy context. Graham Riches and Gordon 

Temowetsky provide an excellent summation of the problem: 

. . . today's social work curricula fail to prepare aspiring practitioners to 
undentand their clients' problems in terms of persistent long-tenn 
unemployment and the changing nature of work and labour-market issues. 
Generalist practice methodology is taught, but understanding the farnily 
dynamic is still rcgarded as the key to successhil practice. 1s not the 
lesson of unemployment for social work in Canada that the time has corne 
to reframe the way we look at individual problems and family 
b r e a k d o ~ n ? ~ ~ ~  

'"~nharn Riches and Gordon Temowctsky, "Unemploymcnt and the Work of Social Work," in 
Unemployment and Weyare: Social Policy and the Work of Socid Work* cd. Graham Riches and Gordon 
Temowctsky (Toronto: Garamond Press, 1990), 16. 
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Social work, it would appear, lacks an appreciation of the dynamics of local and national 

labour markets and their impacts on cornmunities. in part, these changes are directly 

correlated to many peoples' problems and suffering. Social workers have the capacity 

and potential to influence social change, but the tools must be taught in the education 

system. 

To that end, social workers need to be in a position to recognize and identiQ these 

labour market changes and find ways to react effectively to them. If social workers are to 

be efficient in their role as 'helping' pmfessionals, whether it is at an individual, family 

or cornmunity level, their responses must be informed and practical and "demonstrate a 

thorough understanding of employment and unernpl~yment."~~~ The ethical commitment 

set out in the Code of Ethics of the Canadian Association of Social Workers is a 

testimony to the full spectrum of ideals and aspirations that social workers stnve to 

undertake. When taken in its entirety, the Code of Ethics places emphasis not only on the 

promotim and protection of human dignity but also seeks to contnbute to fundamental 

social change in society as well as seeking social and economic equality for all. Social 

work intervention has made huge progress in its attempts to effect change in the smallest 

social unit - the individual and farnily - but the challenge now is to seek ways to fulfill the 

latter, namely social change and equality for all. Social work education can become the 

vehicle to facilitate this goal by providing students with the necessary tools, skills and 

knowledge. 

**'~raharn Riches and Gordon Ternowetsky, 17. 



What is clear is that First Nations people have been excluded from many of the 

social and economic programs that have been normally extended to the ordinary 

Canadian citizen. Unemployrnent and welfare remain extremely high in First Nation 

comrnunities and it now appears to be endemic. The marginal participation of First 

Nation people in the Canadian labour market presents unique challenges for First Nation 

govemrnents, as well as federal and provincial govemments. However, current findings 

also show that Abonginal people continue to have a strong labour market attachment. 

Abonginal workers are not dropping out of the labour force in as large numbers as one 

would expect, given their high levels of unemployment. Participation rates remain steady 

and, in fact, increased fiom 199 1 to 1 996.28s Graham Riches explains one approach to the 

problem: 

As social workers, we must acknowledge the continuing failure of 
govemment responses to unemployment, and understand the intent and 
consequences of federal and provincial job-creation, welfare-reform, and 
workfare strategies, which are designed not as response to structural 
unemployment or the need for long-term creation, but as short-tenn 
measures directed at removing clients from welfare rolls and providing 
minimum-wage subsidies to support the accumulation of capital in the 
private sectorF6 

Social workers and educators can no longer deny the significance of vast unemployrnent 

and soaring welfare rates and their detrimental impacts on the individual and on 

conununities. The effects are, perhaps, most evident in First Nations. Social workers 

 endels el son and Bonle, 10- 1 1. 

*%raharn Riches, "Unemployment and the State: implications for Canadian Social Welfm 
Education, Pratice, and Research," in UnempIoyment and Weuam Socid Policy and the Work of Sociai 
Wor&, cd. Graham Riches and Gordon Tcmowctsky (Toronto: Garamond Press, 1 WO), 296. 
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and, indeed, the profession itself must sûive to meet and address these challenges as 

Canada moves into the 2 1 st century. 
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