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ABSTRACT 

The purpose of this thesis is to explore approaches to 

the study ~f the bureaucracy, records-keeping, and records 

of the Department of Indian Affairs (DIA) and its 

predecessors, from 1755-1950, within the framework of the 

policy of assimilation of the First Nations peoples of 

Canada.  The thesis employs a "contextual" approach in its 

description of the organization and functioning of the DIA- 

First it discusses the writings of archivists who have 

called for the study of the context in which information is 

u s e d  to be a t  the heart of archiva1 theory and practice. It 

proceeds ta analyze the works of scholars who have written 

about the power of records to shape reality, specifically 

focusing on the DIA bureaucracy and the records it produced. 

In the nineteenth-century the DIA expanded from a srnall 

group of rnilitary officials to s large impersonal 

b u r e a u c r a c y  which eventually controlled many aspects of the 

lives of Canada's First Nations peo2le. The evolution of the 

records-keeping methods, and records, of the DIA is 

described to demonstrate how they functioned within the 

department. Examples of how the records-keeping of the DIA 

w a s  an integral part of the process of attempted 

assimilation are shown. The study concludes that archivists 

and historians have only started to explore this topic, 

although it can bring fruitful results. It is hoped that the 

thesis points out some interesting avenues of approach. 

i i 
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Introduction 

This thesis explores the bureaucracy and records- 

keeping system of the Canadian Department of Indian Affairs 

(DIA) and its predecessors in relation to the attempted 

assimilation of the First Nations peoples of Canada. In 

Canada after Confederation, the major goverment agency 

responsible for relations with First Nations people was the 

DIA, The majority of its archiva1 records are currently in 

the National Archives of Canada (NAC) in Record Group 10 (RG 

IO), The DIA'S archiva1 records are the single most 

important written record relating to Canada's Aboriginal 

people from the mid-nineteenth century to the present, First 

Nations Canadians interested in determining their band 

membership or in settling land claims, treaty negotiations, 

or questions of abuse or gross injustice have increasingly 

relied on them for the crucial information they need to re- 

establish their Nations as equals alongside the Euro- 

Canadian newcomers. The records of RG 10 are currently among 

the most intensely used records at the NAC. However, they 

were created by a bureaucracy that sought to eliminate 

Aboriginal cultural distinctiveness and absorb them into the 

general Canadian society- Recorded communication was an 

integral part of the process of assimilation and the 

archiving of these records aimed to preserve the record of 

this process, Archivists and historians have only 

occasionally studied the forces which lie at the heart of 
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recorde creation. They have rarely examfned the bureaucratie 

and political context in which records are produced, 

although those at the forefront of archiva1 theory have 

often indicated that only through euch studios can the 

existing archiva1 record be really understood. 



Chapter 1 

Approach and T h e o r y  

The thesis will employ a Ncontextualn approach in its 

description of DIA records-keeping practices in order to 

explain how they functioned within the social context and 

policy objectives of the DIA. It places the existing 

archiva1 record in a particular framework of understanding. 

The DIA'S highly centralized administration expanded over 

the nineteenth- and early twentieth-centuries and extended 

its power into the lives of most of Canada's First Nations 

peoples. In the late 1820s the keeping of organized records 

in letterbooks was introduced, Modern records-keeping 

practices such as these were a technological tool and 

weapon, at the very point of Euro-Canadian/Native contact, 

which the DIA employed to capture information used to inform 

the decision making process at the headquarters level, with 

the ultimate goal of controlling and shaping Aboriginal 

people. Understanding this process is critical to 

understanding the records in the boxes of RG 10. 

The first half of Chapter 1 will discuss the writings 

of those w h o  have called for archivists to place the study 

of the context in which information is created at the heart 

of archiva1 theory and practice. It then examines the works 

of the writers who have heeded the cal1 and contributed to 

this approach. The second part of the chapter will examine 
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w h a t  echolars have written about the power of records to 

ehape reality, specifically focusing on the fndian Affairs 

bureaucracy, records-keeping, and records, and their 

relationship to First Nations people within the period of 

this study. 

Archiviats in the last two decades of the twentieth- 

century have debated which approach, or conceptual 

framework, would enoure that the archival record lu beat 

managed and most fully understood. The consenoue that has 

emerged in Canada le that a kontextual approachn, whfch 

examines the context in which information ha8 been recorded 

(or the eocietal framework, the administrative structuree 

and functions, and the documentary forms which shape 

information content) is the best method to deal with the 

volume and complexity of records created by bureaucraties, 

as opposed to an approach based on the informational content 

of the record largely divorced from the environment which 

created it.(l) The contextual approach focusee on the 

nprovenanceu of the records, which has been defined as "the 

origins, original purpose, and organic characteristics of 

do~umentation.~(2) Proponents of this concept maintain that 

archiva1 records are not self-contained, and that they are 

part of a larger group of documents, al1 of which exist 

within a historical context. This framework of understanding 

results in a deeper understanding of the record's meaning. 



5 

Axchivist Terry Cook ha6 emerged as one of the leading 

proponents of thie approach and is acknowledged au Canada's 

leading contemporary thinksr in the field of archiva1 

theory. ft 1s largely though hi8 writings that the concept 

took hold. Cook has been a central figure in the 

intellectual movement of the 1980s and 1990s that ha8 been 

committed to V h e  rediscovery of provenanceu ln archlves.(3) 

Proven8nce wa8 urebi8coveredn ln North Amerfca in the lote 

19708 and 1980e when the weaknemm of library-8tyle 

claeeification aymtemm (which largely ignore th8 context of 

recorde creation) became increasingly apparent. Library 

subject classification (which al80 asmumes identifiable 

subjects) had gradually corne to dominate al1 archiva1 

functions and eepecially archival arrangamant and 

description. Cook's core premise 1s that provenance is the 

only viable conceptual framework on which to base modern 

archival theory and prartice. Hie writing has been an 

exploration of the application of provenance in many aspects 

of archiva1 work, lncluding appraieal, description and 

public progrrimming.(4) Cook ha8 demonstrated that provenance 

is not only the best way to approach the archiva1 problems 

of our tirne, such a8 the ephemeral slectronic record, but 

also that it will enable um to move beyond a traditional 

reading of the information contained in the records to new 

levele of understanding of what the records convey. This 

will be explained in the following pages. 
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Before the 19508, the principle o f  provenance was not 

widely known in Canada, although European writers had 

elaborated many of its basic tenets over the previous 

century. During the laet five decades fresh interpretations 

of the application of provenance gradually filtered into 

North America from Europe, and were generally accepted in 

principle -- but rarely applied adequately in actual 
archiva1 practice. Starting in the late 1970s there was 

renewed lntereot ln provenance. Archivists began to eee it 

as a way to deal with the emerging archiva1 problemu of 

volume (the growth and variety of records) and their 

increasing computerization. The Canadian debate in print 

seems to have begun in earnest when the Asoociation of 

Canadian Archivists broke away from the Canadian Hietorical 

Associatlon and founded its own journal, Archivaria. Cook 

and other Canadian archivlsts began to use the pages of the 

journal as a forum ta debate archiva1 theory. Cook's article 

"The Tyranny of the MediumfU publiehed in 1979-80, is one of 

hie earlieet articulations of the changes he believed that 

archives would have to make in order to prosper in the 

future. It was written as part of a debate with fellow 

archivist Andrew Birrell, who defended the existence of the 

NAC's separate media divisfons -- euch as the National 
Photography Collection. 

Cook believed that thle fragmentation of the record was 



dangerous and essentially unarchival. Although he did not 

object to the practice of acquiring al1 media type., he did 

think that acquiring them in an uncoordinated fashion by 

separate media units would only further divide and undermine 

the integrity of the archiva1 record.(5) In Cook's opinion 

the essential contextual information about the records was 

being eroded by continuing the media divisions. Hi8 eolution 

to the problem wam V o  lntegrate al1 media more tightly into 

an archiva1 whole, in place of the preaent imolation, " (6) 

and restructure archives mconaistent with the principlea of 

provenance."(7) Cook thought archiviete had to break d o m  

existing administrative barriers and develop holistic 

approaches to the management of the recorde. Cook further 

expanded this concept in a 1981 article in which he stated 

that archiva1 work must be organizsd around the need to 

understand and protect knowledge of creators rather than the 

medium in which they are cast.(8) Archiviets must strive 

above al1 to understand and preeerve the knowledge of the 

broad context which forms given records rather then focus 

their work on acquiring and understanding the particular 

media in which records are created, also this also has its 

place. 

Archiva1 educator Tom Nesrnith has called the Cook- 

Birrell debate "a turning point in the rediacovery of 

provenance in Canadian archiva1 thought.It(9) In 1982, 
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Nesmith took up the torch in hie  own writing with "Archives 

from the Bottom Up: Social History and Archiva1 

S~holarship.~ The article explained how the new emphasis on 

social history had changed the relationahlp between 

historians and archiviste. The lncreaslng interest of 

historians in social history led them to diversify their 

subfect intereots. They turned toward a wide array of 

voluminouu and cornplex inutitutlonal and other records in 

scattered archivei. Thia meant that historians (and othet 

users of archives) needed much more knowledge of how these 

records had been created i f  they were to locate and 

understand the information they eought. This opened a new 

scholarly role for archivists ln the study of the history of 

recorded communication. And, borrowing from the social 

historians, Nesmith thought such study ehould take the 

societal context o f  the records creation into account.(lO) 

Neemith argued that study of records creatlon ln societal 

context was the foundation of archival echolarship and a 

scholarly niche which archivtsts could fill.(ll) Two years 

later, Nesmith succlnctly articulated the essence of this 

approach and stressed its importance by stating: "historical 

study of records is the cornerstone of the [archival] 

discipline. ..." and explained the role archivists must play 
in this study: warchiviats must be historians -- historians 
of a certain kind, historiana of records." (12) 
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Cook's writing ln the 1980s clearly supported Neamith 

and illustrated how hls own approach evolved from that of a 

historian looking at archival records primarily for their 

informational content, to that of an archivist who treats 

the study of archives and records a6 a distinct field of 

intellectual inqulry which la closely related to other 

historia1 fields. Some of hi8 ideas on thle subject w e r e  

outlined ln the mid-19808 ln "From Information to Knowledge: 

An Intellectual Paradigm for Ar~hives,~ a reeponee to an 

article by venerable Canadian archivist and archiva1 

theorist Hugh Taylor which contended that contemporary 

archiviste, havlng been trapped ln a "hlstorical shuntw, 

should leave behind their hietorical co~ections and 

recreate themeelvea as more present-minbed records managers- 

Cook argued in reply that archives retain a profoundly 

historical orientation even though they also have a 

contemporary dimension and new techniques such ae current 

records management had to be masteredJl3) He thought the 

techniques of analysis that hietorians use were essential to 

understanding the context of the creation archiva1 records. 

Cook wrote that archivlsts need to maintain a close 

relationship with historians -- not, as ln the past, ln 
order to wrlte particular varleties of echolarly histories 

on the subjects historians usually choose, but to facilitate 

the archiviat's own etudy of records and archives.(l4) Cook 

believed, for example, that there was much to be learned by 
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archiviets and othere about adfuoting to the electronic age 

from studying the history of recorded communication of even 

ancient times. This study of the history of recording c m  be 

valuable not only to archiviste but to other researchers in 

archives.(l5) 

Cook and Nesmith were not the firet to muggemt thia to 

archiviste in Canada, although they wete perhapr the 

clearest and moet articulate. Their writing crma at a the 

when the principle of provenance wae belng debated anew. 

Previoualy published theory and application formed the 

foundation of their thoughto. Taylor hlmrelf uoed a short 

article in 1970 to plead with archiviets to pay more 

attention to adminietrative hietory. In a lively piece 

written in typical wTayloreeque-style,n he declared we are 

in the age of "instantw archives in which records appear to 

be well-organized and archivists knowledgeable about 

governmental organization and admini6tration, but alae, he 

concluded, thie may al1 be an illusion as archivists are 

often desperately trying to establiah the nprovenancen of 

the old records in their cuatody.(l6) Taylor thought that 

there were two klnds of Nadministrative historiesN: the 

history of an administration (an internal study), and 

administrative hletory (how the internal workinge of a 

department affected the public). Taylor believed the latter 

was more difficuit, but that the firmt was moet important 



for archivfsts. 

Perhape even greater innpiration carna from Englioh 

historian M. T. Clanchy, whore book From Meunorv to Written 

Record: Enaland, 1066-1307 (1979), is one of the finest 

studiee of the context of the creation of written 

conununication publiahed in Engliih.(l7) In the period 1066- 

1307, England experîenced a fundamental shlft from an almort 

exclusive teliance on oral conimunicatlon to a mach greater 

dependence on the written word. At the beglnning of the era, 

oral communication w a i  dominant and written recorda rare and 

suspect. By the end of th18 petiod the written record waa 

ubiquitous and trusted at the highest levels of irociety and 

in the courts. Complex social and intellectual adjuetmento 

needed to be made to accommodate thla change in society's 

m e a n s  of communication. Interestinglp, this shift 1s not 

unlike the current one from paper to electronlc records, 

although it occurred ovet centuries, not decadee. For the 

way hl8 insights can guide Our understanding of the 

transition to computerizatlon, Clanchyls From Memorv to 

Written Record and hi8 Archivarié article n'Tenacious 

Letters': Archives and Memory in the Middle Agesw (1980-81), 

are impressive workm of echolarship which showed what could 

be accomplished with a hietory of the record approach.(l8) 

In "'Pen and Plough' at Ontario Agricultural College, 
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1874-1910" (1984-8S) ,  an examination of the efforts of rural 

educators at the Ontario Agricultural College, near Guelph, 

to persuade famers to depend more fully on recorded 

communication to lmprove their ptoductivity and social 

standing, Nesmith wrote a study of the hlstotical context in 

which documents were made and used in order to study society 

and inform archiva1 work. He found that rural educatore at 

the college argued that through the vesy procesa of 

recording and uaing agricultural information Ontario farmere 

would enjoy greater intellectual, riocial, and economlc 

power. In the article he concluded: " W e  require detailed 

studies of the relationnhlps between the particular 

historical context in which various categoriee of 

documentation evolved and the specific characterietics of 

the documentsœm According to Nesmith it can then be 

determined how and why certain documents appear, evolve and 

disappear in historical contexts.(l9) 

Cook, too, consldered an emphaeis on social history 

essential to the archiviet in order to flesh out the 

provenance of the record, but he has al80 emphasized 

intellectual history.(20) As he ewplained in 1981, Cook 

believes that intellectual hiatory is "essential not only 

for the hietorian, but also for the archivistfn if they want 

to understand the societal context of the creation of 

recorda, and so their full provenanceœ(2l) In Cook's opinion 
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the ultimate reason for an archivist to establish the 

provenance of a record le not simply to discover the 

identity of the person or office which produced it, but al60 

t o  t r y  ta underetand the much larger themes of a eociety. 

Intellectual history also seeks to explain these themes 

which include the ideological paradigms and the nature of 

truth in a societym(22) 

During the 19808 the argumenta of Cook and others 

convinced the archiva1 coaimunity in Canada to accept the 

primacy of the concept of provenance. A critical 

contribution to this was also made in 1986 by Aaericans 

Richard Lytle and David Bearman. In an article published in 

Archivaria they explained that archivists must use their 

knowledge of "how organizations, create, use, and discard 

informationw to understand recorded evidence in context and 

t o  use it as a powerful m e m s  of information retrieval. 

Archivists, they said, should tranolate the subject queries 

researchere present into questions about organizational 

activity. Archivists ehould use function and form of 

material as access points in a retrieval aystem.(23) Lytle 

and Bearman believed that knowledge of the records creator's 

functions can direct us to the recorda of the agency (or 

department) which created the information sought, and that 

knowledge of the documentary forms can be used to find the 

specific document which carties the desired inforrnation.(24) 



It is up to the archivist as a historian of recorded 

communication to teseatch and explain the contextual 

provenance information which enables this to occur. 

Cook took this advice, and along with his own ideae on 

provenance, applied them to archiva1 subjects in meveral 

highly illurtrative articles. In "Tyranny of the Mediumn 

Cook was critical of map collectionri uoed primarily to 

danionstrate cartographic techniques or document works of 

individual cartographers. In hi8 " ' A  Reconstruction of the 

World: George Parkinvs British Empire Map of 1893m (1984),  

Cook examineci a turn of the century map of the British 

Empire commissioned by Canadian imperialist George Patkin. 

Cook went much further in hi8 analysis of the map than 

limited conventional cartographic concerne. He studied its 

context and provenance to reveal the thoughts and values 

underlying the creation of the map. Parkin wae a leading 

advocate of the "New Imperlalismn. In 1893 the map he 

produced stresaed the power of the British Empire and 

Canada's central place in it.(25) Cook concluded that the 

map was "les8 a ecientific presentation of geographic facts 

than a skilful manipulation of those facte to support a 

political programmn(26) "'A Reconstruction of the Worldtn 

succinctly details the richness of a single archiva1 

document, and how lts story can only be shown by a thorough 

study of ite provenance. 
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In the late 13808, Cook publiehed important articles 

which remain hi8 best application of provenance to a set of 

records. He focused on the Canadian Department of the 

Interiot (DI), which wae created in 1873 and abolished in 

1936. Cook examined two important archival themea. 'Legacy 

in Limbo: A n  Introduction to the Records of the Department 

of the InterIoru (1987) wao an attempt to undermtand the 

organization and the nadministrative contextR of the DIt. 

recorda (27). "Paper Trails: A Study in Northern Recorde and 

Northern Administration, 18984958" (1989) was an ln-depth 

study of the records-keeping in the Department of the 

Interior, specifically the departmentte northern affaire 

administration.(28) In "Legacy in Limbou Cook outllned the 

administrative history of the department and msntioned its 

records-keeping system. From its beginning Interior 

abandoned the Ndocket-letterbook'l system, which placed 

wincomingn letters in aeparate ndocketsn for each one, and 

ecattered copies of "outgoingU correspondence elsewhere 

across various uletterbooksn. Cook maintained th16 system 

was well suited to the needs of a nineteenth-century 

nlaissez-faireN administration, but was unable to cape with 

those of a modern interventionist government. A usubject 

filen system was later adopted which had the great advantage 

of keeping a11 the information on a single subject on a 

single file and thue single access point.(29) Cook s a w  a 

link between th18 recorda-keeping eystem and the 



16 

effectiveness of the bureaucracy in implementing its 

programs.(30) He believed it was important to examine thle 

type of information, and speculated about "the very power of 

records-keeping aystems as active, often biased agente of 

change instead of mere passive, neutral carriers of 

information."(31) In other wordo Cook suggested that a 

records-keeping mystem could actually limit or convermely 

eignificantly facilitate hou well an agancy worked. 

Cook continued this line of thought in *Paper Trails,' 

one of the beet contextual otudies of archiva1 records 

written in Canada, one which expresmly focuses on DI'S 

records-keeping symtems. Some of the sanie gtound as "Legacy 

in Limbon was covered, though in "Paper Trailsw Cook went 

into more detail. Cook maintained that interventionist 

government needed Vmbject filesn to be effective, and that 

the whole organization changea to adjust to the massive 

paper flow it began to receive. The adoption of "subject- 

block" systems by some of the DI'S succeesor agencies in the 

1950s, including the DIA, allowed them even more flexibility 

to respond quickly or formulate policy by bringing subject 

files together as needed. This 1s precisely the period in 

which the federal government began to intervene in the far 

north. A lees effective syetem would have greatly hampered 

or changed the operations of federal departments. Cook 

showed how changes in the records-keeping system reflected 
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the differing mandates of the DI: *The early system not only 

reflected, but encouraged limited regulatory goverment 

whereas the new underlay active, interventionlet 

administrati0n.~(32) He concluded that "records are not 

neutrol forcesn but part of a department's development 

"often shaping and reatraining itOn Cook believed that the 

creaéion of records, not juet the information in the 

records, wam worthy of study.(33) H i e  look at the DI'S 

records telle us a great deal about the recorda of the 

department entirely outuide any cmunination of their 

contents, or the information they contain.(34) 

Other archivists followed Cook's lead. One of the 

finest studiee of the context of records creation during 

thle period 1s Bill Russell's "The White Man's Paper Burden: 

Aspects of Records Keeping in the Department of Indian 

Affaire, 1860-1914," (1984-85) which won the W. Kaye Lamb 

Prize for the best Archivaria article of 1985. It deals with 

the records of the DIA and RG 10. It examines their origin 

as administrative documents and then traces the path they 

followed into the NAC.(35) The last decades of the 

nineteenth century witnessed the evolution of the modern 

Canadlan industrial state and its bureaucracy. A s  this 

bureaucracy expanded It was forced to change to cope with 

the explosion of paper documentation it produced, or what 

Russell termed its "paper burden," but which was also 
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conversely its bloodstream and urnemory,n a concept he 

borrowed from J. E. Hodgett'e history of the DIA from 

Confederation until World War 1.(36) 

Russell's focus 1s the process by which the records of 

the DIA first came to be in the NAC. He begins witb a 

general description of the records-keeping eystamn which 

were employed by the department and ite predeceesors from 

the early nineteenth-century "docket-letterbookn to the long 

enduring "Redn and *Blackn merles of flllng systems. Theme 

series were introduced in the DIA just before the explosion 

of paper in the 18708, when the correepondence the 

department handled increased over one hundred percent. As 

more and more paper piled up, the officiale of the 

department became increasingly conscious of their role as 

guardians of what they believed to be the sole recorded 

heritage of a wvanishingu people. The notion that these 

records had historical value came to the forefront at the 

turn of the nineteenth century when the DIA realized it was 

experiencing etorage problems and some sort of ndispositionn 

plan was necessary. Because the department was unwilling to 

destroy many records (something which had been done in some 

othet branches of government) the DIA'S interesta coincided 

with those of the young NAC (then known as the Public 

Archives of Canada). In 1907 the first of the DIA'S records 

was transferred to the archives, and by 1914 a forma1 
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f'disposition* plan had been made. Russell concluded that one 

way the DIA responded to the paper explosion it faced was by 

transferring the old records which it wanted to preserve to 

the archives.(37) Interestlngly, Russell concludes that the 

DIA archived i t a  records because it thought this would 

protect evidence of the benevolent treatment by Euro- 

Canadians of Native people and their progres. toward 

ncivilizatlonw. 

By the 1990s, Canadian archiviate, following the lead 

of Cook and others, had firmly re-eetabliahed, and indeed 

recast, the idea of provenance as the baaic tenet of 

archiva1 theory. They revfeed the concept of provenance from 

a limited notion centred on identifying the originator of 

the recorde and providing very basic administrative and 

biographical information about the originator to an expanded 

view which encompassed the broad context of the cteation of 

the records or of the societal, a&ninistrative/functional, 

documentary, and recorde-keeplng contexts in which 

information 1s recorded. These archiviets showed that they 

could explore provenance as historiane of records and 

contribute valuable and stimulating original reaearch on 

records creation and records-keeping. The articles of Cook 

and Russell remain two of the best histories of the records- 

keeping systerns of Canadian government bureaucracies. They 

are fundamental to any further archiva1 study of the DI and 
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and they 
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They clearly focus on the provenance of the record, 

reflect the view that an archivist Io a type of 

historian, not a hiatorian dealing with standard historical 

thames, but one who writes the history of the context of 

records creation -- that ia of provenance. 

Cook's and Russell's articles have influenced both the 

contextual approach adopted ln this theaiu and ito 

particulsr oubject. Cook, empecially in "Paper Trailsm, 

suggested that records-keeping systems could shape a 

bureaucracy. Rusoell in 'The White Mange Paper Burdenn 

explalned that the offlcials of the DIA wiahed to preserve 

their records in archives because o f  the mhistorical 

importancen of the record. Russell says the DIA bureaucrats 

believed the records showed how their wards were being 

Hcivilizedn or assimilated into Canadian society. This 

thesis goes further to show that the records-keepfng 

practices of the department were actually active 

participants in thie proceoe. In a senee it turne Cook's 

idea, that records can ehape an an organization, on its head 

to say that records can also ehape an organization's 

understanding of its clients, and thus their very lives. In 

order to do thie, the ideas of other writers who have al80 

written about bureaucracy, records, and how theee fnteracted 

with First Nations people, will be examine& 
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American archivist Michael Lutzker wrote that 

archivists need a basic frsmework of analysis to understand 

h o w  and why recorda are created and that this mlght be 

provided by eramining bureaucratic theory. He wrote that: 

" w e  muet examine the most appropriate analytical studieo of 

the administrative procees for the light they can shed on 

the significance of thoae records."(38). Lutzker followed 

th18 advice by examining the ideae of German-born Max Weber, 

the first prominent theotiet to examine modern bureaucracy. 

Weber etudied bureaucratic utructurer in both Germany and 

the United States, and realfzed that they were fundamentally 

different from thoire existing from ancient times. Xe defined 

the new bureaucraciee as hierarchical, impersonal, 

centralized, machine-like, and created to be efficient, 

speedy, and ptecise. Weber wrote that they 

characteristically follow rules, have divisions of labour, 

areas of responsibility, and rewards, al1 of which 

necessitate that written instructions be created and 

detailed records kept.(39) Although these ideas have been 

widely accepted, Weber's exclusion of non-rational factors 

in bureaucratic behavior has attracted the criticism of 

many. Lutzker believed that we can build on the ideas of 

Weber in order to deal with records in a more perceptive 

manner . 

The theoretical framework of Weber was built upon by 



22 

Americans Alfred Chandler and James Beniger. Chandler wrote 

in The Visible Hand (1977) that modern buiiness activity 1s 

not just a reoponoe to market forces (the *invisible handN 

of Adam Smith), but also a responoe to another powerful 

force at work (the nvisible handm of management). Chandler 

believed that contemporary Americun capitaliem was born with 

the advent o f  railwaya which, becauoe of their aiae and 

complexity, hab to be divided into rubdivirriono run by 

professional managera, ôver the courme of the nineteenth- 

century thie sort of organization rptead to manufacturing, 

and then retailing and consumer goods. Chandler showed that 

the multi-unit busineia did not ertlst ln 1840, but within 

the next decade banks and, most importantly, the rallways 

adopted this fotm of organization. Telegraph and telephone 

busineeses eoon followed them. When these companies al80 

began to distribute and retail goods they experienced rapld 

growth, to which managerial organization responded by 

becoming large, complex and hierarchical. He believed the 

managerial function was a major but ignored n...factor in 

the modernization of the American ec0nomy.~(40) Chandler 

created an excellent framework for examining commercial and 

goverment bureaucratic structures. 

Archivist Francle X .  Blouin, Jr., ln hi8 review of 

Chandler in The American Archivist (1979), wrote that the 

book wae not intended as a contribution to archiva1 theory 
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but that 1t would assist archiviete to underatand the 

changing structure of business.(41) When Chandler explained 

how railways and manufacturers changed to advance their 

actlvities, he al60 indicated how the purpoue and structure 

of records-keeping changed. At the start of the nineteenth- 

century records-keeping wae relatively unsystematic, in most 

organizations, but becauue of the changing nature of 

buelnees, according to Blouinls interpretation of Chandler, 

"Record keeging thua mhifted from eerving a descriptive 

function to serving a8 an analyticsl tooln.(42) Blouin 

explained that for archiviuts the most important aapect of 

Chandler's study l e  the concept that as an organization 

changes the recorde-keeping system al80 changea, just as 

patterns of labour, capital, and management change. Chandler 

indicated that records can be seen to facilitate 

institutional development in two ways: as communications 

devices they expanded the geographical reach of modern 

institutions; and as analytical tools (to use Blouin's 

phrase) with the means of handling vast amounts of 

information they enabled institutions to puruue increasingly 

coxnplex and ambitious purposea. And thiu, of couree, 1s w h a t  

the Canadfan government was to do in Indlan Affaira 

administration. As Blouin perceptively summed it  up: " T h e  

study points to a clear relationship between organizational 

structure and record keeping (~ic)~.(43) 
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James Beniger, building on the work of Chandler, 

believed that, despite the pronouncements of nfuturistsn the 

"information tevolutionn in which we find ourselves 1s net a 

recent phenornenon. Indeed, as he wrote in The Control 

Revolution: Technoloaical and Economic Orialns of the 

Information Society (1986), he believed we are in the middle 

of a proceas which began in the 1830s -- the rtart of the 

true ninformation revolutionn. Beniger found that the 

increased size and productivity of American firms, and the 

great distances of the American continent, caused a ucrisis 

of controlM for business which was alleviated by applying 

"controlsn . He def ined "control fl as a piece of technology or 
procedure, such as improved communication, which facilitatee 

or guides a business operatlon.(44) The most important of 

these 'lcont~oleu was a forma1 bureaucracy, of the type 

defined at the turn of the century by Weber. In hi8 analysis 

Beniger went beyond business, and speculated that the 

essence of this nrevolutionn consists of efforts at socletal 

control on a global scale.(45) 

Weber was the first to recognize that the Industrial 

Revolution had created a new more powerful bureaucracy than 

had exieted before, but Beniger extended this analysis. He 

believed that bureaucracy filled the void when "face to 

facew communication broke d o m  during the Industrial 

Revolution, but that eoclety was able to start maintaining 
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"control" with information technology &y 1870. Beniger 

thought it was no coincidence that during the period 1830 to 

1923 moet of the communication technologies we currently 

rely on were invented (though not yat petfected or accepted 

on a mas8 ecale). The single moet important technology was 

bureaucracy, which directed people towardm impermonal goals 

and created rulee and procedurer to replace direct human 

contact. Bureaucracy lm found in the ancient world, as Weber 

wrote, but for the firat time it became extraordinarlly 

large and powetful. In the pemiod in question It exploded in 

size. For example the staff of the American government vent 

ftorn 700 employees in 1830 to 13,000 in 1880. 

nControlN technology fundamentally changed how society 

dealt with Information. A 8  Beniger wrote, there aie two ways 

in which information can be controlled: a) by decreasing the 

amount of information received (utationalization'): or b) by 

increasing the amount of information that can be processed 

(the vcomputerizationn of our tIme).(46) Bureaucracy 

developed procedures to control the information flow in both 

ways. For example, the development of standardized forms 

"rationalizedN information, while more eophisticated filing 

systems could process more information. Communlcatfon 

technology (e.g., the telephone), which Beniger believed is 

steadily merging with information technology (e.g., the 

commputer) al80 developed rapidly. 
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A s  the railway advanced across the continent it brought 

the telegraph, and the postal oystem. The telephone, radio, 

tape recorders, and phonographs followed. Although business 

led the w a y ,  Beniger tells ue that the etate was not slow to 

introduce these forma of communication into its own 

bureaucracy. Governments now could collect Information front 

the "bottomR (agents), procees lt at the Rtopn 

(headquartero), and then aamemi (often atatiatically) 

progress towards inotitutional goalo. If Chandler ohowed us 

that records-keeping changed with bureaucratic etructure, 

Beniger provideo the researcher with a theoretical framework 

in which to underitand modern records-keeping ayetamn. Both 

theee authora' workie are fundamental to approaching the 

records created by business or government departmente such 

as the Canadian DIA. JoAnne Yatee has built upon the work of 

Beniger by focusing on the rise of information procesaing 

technology (e.g., the typewriter) in the modern office and 

how it contributed to the effectiveneas of organizatfonal 

control. Yates clearly demonstrates the fruitfulness of thie 

type of study. (47) 

Sociologist Graham Lowe exaxnined Canadian developments 

within the esme contextm(48) Lowe believed that, at the turn 

of the century, there was a major change in the 

bureaucraties of Canadian business and government. Lowe 

described how the one-room office evolved into the multi- 
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departmental organizatlon where speed and efficiency were 

stressed, In the opening of the Prairie West, and the 

development of new resource industriee, Lowe found the 

equivalent of Benigerls "crisis of controln. Canadian 

offices were transformed in what he calle the 

"administrative revol~tion.~ Like Beniger and Yates he found 

that: nControl l e  perhape the dominant theme in our 

discussion of how the framework of the modern office was 

forgedmn(49). This need for control created a mountain of 

paper. Managers, ewamped by records, dealt with the 

situation by introducing new records-keeping techniques that  

enabled them to exercise more and more control.(50) Lowe 

concluded that archivists need to study the evolution of 

records-keeping systems to understand the records they 

administer. Lowe's writing confirmed that some of the ideas 

of American scholars who write on bureaucracy may be applied 

to the Canadian experience. 

In recent decades scholars have established that the 

ultimate goal of the Department of Indian Affairs was to 

eliminate the distinct cultures of First Nations people 

through assimilation into Euro-Canadian society. The 

department used several tools to tty and accomplish this 

aseirnilation: the reserves; the attempt to traneform Indians 

into peasant farmers; the banning of religious ceremonles 

and prohibitions againat the tribal syetem; and the 
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residential school eye~tem. Theee policies have been examined 

in depth by hiatorians such a6 Olive Dickaeon, J. R. Miller, 

Sarah Carter, and John L. Tobias.(S1) They have examined the 

programs of aaaimilation administered by the DIA'S 

bureaucracy but not the bureaucracy itself as a factor in 

this process. 

Two 8ociologi~t8, Augie Flerar and Jean Leonard 

Elliott, have developed a framework ta analyae the 

bureaucracy of the DIA within the conterrt of poat-colonial 

theory. They belfeved that it operated a6 an "interna1 

colonisl sy8temfm ostenaibly to adminlster government poïicy 

and protect and asoist Firot Nations people, but actually to 

control and dominate them for the purpases of the state.(52) 

The bureaucracy of DIA acted in the "national interest" or 

in pursuit of i t s  own wbureaucratic imperatives", but not 

for the Indiane -- indeed it had an entirely different view 
of the world from that of Firet Nations people.(53) 

Following the criteria 8et d o m  by Weber, Fleras and Elliott 

believe that eince Confederation the department ha8 built a 

large bureaucracy and achieved administrative control by: a) 

reinforcing rulee (going by the book); b) ensuring 'proper" 

channels of colll~tlunlcation (get it in writing); c) enforcing 

conformity (do not make wavea); and d) developing an al1 

pervasive hlerarchy (go through proper channels).(54) 

Indeed, the DIA bureaucracy ha8 been labelled the 'ideal- 
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typicaltl Weberian bureaucracy.(55) This structure attempted 

to ensure the submission and cornpliance of the Indians, 

although it did not always suceed and resistance did occur. 

After Confederation the DIA entered into al1 aspects of the 

livee of most of the Indians in Canada through the 

implementation of the Indian Act (1876), which legitimized 

the powet of the DIA. This allowed the department to 

regulate, otandardize, define, and bureaucratize relation. 

between Canada and the Flrot Natlono.(56) In 1983 hiatorian 

John L. Tobias summed up thla proceos Vary well. By 1890, he 

wrote, the DIA was well on its way to making Canadian 

Indians "an administered people."(57) 

The collection of information by the DIA was an 

integral part of th18 syatem. J. Rick Ponting, in 1986, 

described the importance of records to the First Nations/DIA 

relationship. He said that the flow of recorded information 

illuetrated both llteralïy and ~ y m b ~ l i ~ a l l y  how power was 

distributed between the two.(58) However, the records- 

keeping of the department not only illustrated power 

relationships it was a subatantial source of powet on its 

own. Michel Foucault found that records and records-keeping 

began to be used as a form of domination ln the eighteenth- 

century. Foucault wrote that the naccumulation of documentsn 

and the "keeping of registersu and records could shape, 

track, categorize, and claseify people for the purpoees of 
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the state and the domination of individuals. Statistics 

began to be used to establieh norms and average8 and measure 

individuals against them.(59) He asserted that "one ahould 

look fnto these procedures of writing and regietration ...." 
(60) Records and records-keeping cannot be considered to be 

neutral. They must be studied as active agents of the 

bureaucracies they sarve~(61) 

Writers such as Foucault have ahown that communication8 

do not just paesfvely document an objective world, they 

construct and shape it and thus they help ahape what later 

archivists and reeearchere can know about the paet- This 

construction is done in many waye. Among the most important 

are the cholces records creator8 make when they decide what 

to record, how to record it, how it 1 E. filed, and what to 

transmit to supariors. As these records are used in dally 

operations and they accumulate in maseive filing (and later 

archiva1 ) systems, these records act as surrogates for 

reality, which means they become reality, or what 1s taken 

to be real about the world. Indian people were vlewed by the 

Ottawa headquarters through the lens of the reports and 

documents of field agents. The records in question are 

naturally selective and, like the participants in recordlng 

processee, cannot be in al1 places at al1 times to document 

or see the full reality. What is recorded helps form the 

surrogate reality. This grasp o f  a surrogate reality al80 



then shapes further records creation and keeping.(62) 

The construction of reality through recorded 

information 1s obviously a very cornplex process, and its 

complete exploration in the DIA is beyond the ecope of this 

thesis. Much more groundwork needs to be done in order to 

make that possible. Some archivists and historians have 

begun to lay this groundwork in either the 6tudy of 

recording generrally or in mtudy of the record made of Native 

peoples and by Indian Affaira adminiatration.(63). 

This thesis contributer to this joint effort. It offers 

a general overview of the history of recotd creation snd 

management by the Canadian DIA and places these records in 

societal context, ae they proliferated in the Indian Affaire 

department acrose the nineteenth- and lnto the twentieth- 

centuries, as a key means of implementing Canadian society's 

new social goal of the assimilation of First Nations people. 

The history of these records le also seen in adrriinistrative 

context. As this increasingly Amhitious social goal requited 

a far-flung national buteaucracy to achieve it, a growing 

volume of recorded information enabled the bureaucracy to 

function. These records are seen in their records-keeping 

context, as documents assembled, thereby acquiring their 

rneaning and thue power, in relation to their placement in 

complex filing or records-keeping aystems. 



Chapter 2 

The Bureaucracy 

Although the DIA was only officially created in 1880 as 

a branch of the Department of the Interior, which itself 

came into being on 1 July 1873, the roots of the department 

sttetch back to the old British colonial administration and 

more immediately to its pre-Confederation antecedents. This 

chapter will describe how the colonial Indian Affairs 

Department expanded to become the chief point of contact 

between Euro-Canadian society and the First Nations people. 

The chapter provides a history of its administration and 

bureaucratic structure. The growth of this bureaucracy 

followed closely the path described by the theorists 

examined in Chapter 1. Although there is a rich and growing 

body of writing on Canadian Aboriginal policy, few studies 

have specifically dealt with the administrative side of the 

Indian Affairs/Aboriginal relationship. This chapter shows 

h o w  Indian Affairs expanded from a tiny group of military 

men who had direct, persona1 contact with First Nations 

people, to a vast impersonal bureaucracy, and how its 

initial narrow jurisdiction was broadened to control almost 

al1 aspects of the lives of the Indian people of Canada. 

The fifteenth of April 1755 is the accepted date for 

the genesis of what was to become the Department of Indian 

Affairs. Zn that year Sir William Johnson was appointed 
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"Indian Superintendent of the Northern Department", or 

District, by the Britirih commander-in-chief ln North 

America, General Sir Edward Brabdock. Johneon, who had been 

Chief Indian Agent for New York and Tolonel of the Forces 

of the Six Nation8 of Indiansn in the period 1745-1751, and 

Edmund Atkins, Superintendent of the Southern Department, 

were the first British offfcials reeponsible for the 

implementation of British Indlan policy on more than a local 

scale.(l) Johnaon and Atkins reported to the British 

'commander of forcean in North America, and theirs were 

clearly military appointments. Johnson, based in the Mohawk 

Valley of New York, wali responsible for oecuring the 

alliance of the Six Nations of the Iroquois for the war 

against the French in Quebec, and Atkins was similarly 

responsible for gaining as allies the tribes of the south, 

such as the Creeks and Cherokees. In other jurisdictions, in 

response to war, similar arrangements were later created, as 

Ln the case of Michael Franklin, appointed Superintendent of 

Indian Affaire for the colony of Nova Scotia in 1777. 

Johnson's tiny wstaffw reflected th18 military focue, 

and hls agents held military appointments in the regulars or 

militla. They included: Christian (Daniel) Claus, deputy 

superintendent (or "~ecretary~~) of Indian Affairs, 1755- 

1775, and after the fa11 of New France, deputy agent to the 

Canadian Indisna; George Croghan, deputy for the Ohio; 
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Johnson's nephew Guy Johnson, deputy for the Six Nations; 

and a couple of tranmlatorm.(t) Like Johnson, who maintained 

a long lasting liaison with Iroquois Molly Brant, most of 

hie etaff had exteneive and intimate permonal co~ections 

w i t h  Indian groupe they dealt with. There connections were 

essential for carrying out their responsibilitiea. Agents 

were not selected for their administrative skille but for 

their personal contacta with Indian groupa. Jobnaon and hi8 

staff could not be mttictly controlled by the metropolitan 

authoritiee becauae of tlme and distance, and they dia n0t 

in any sense wcontroln the Aboriginal people who were 

motivated and acted according to their own uelf interest. 

H i s t o r i a  Colin G. Calloway wrote that the department wau 

the sole link between the Indians and the British, but he 

might have added the department was not the only link 

b e t w e e n  Indiana and the white world.(3) They aleo continued 

to interact with white traders, misaionariee, soldiers, and 

others on an independent baais. 

In 1763 Johnson's geographfcal jurisdiction was 

extended by the addition of the " O l d  ProvinceN of Quebec.(4) 

But in tlmee of peace British attention to Indian Affairs 

waned. By 1768 central British control of Indian Affairs w a a  

a l l o w e d  to  lapue and each American colony developed policy 

as lt isaw fit. Johnson now worked closely with hi8 own 

C o l o n y  of New York.(S) On 11 July 1774, S i r  William died. He 
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was replaced two montha later by his nephew Guy. Guy 

Johnson's appointment ensured the continuity of the Johnson 

family's firm relationship with the Iroquois. 

The Southern Department lacked any ouch continulty and 

w a s  ultimately doomed by the American Revolution. %-und 

Atkins was replaced ln 1762 by John Stuart, and, like the 

Johneone in the north, Stuart attempted to forge an alliance 

with the tribes under hio juriadiction. He had much lema 

success, although hi6 fndian agents and coinnrfs8aries fosmed 

liaisons with friendly tribes: Alexander Cameron with the 

Cherokees; David Taitt and William McIntosh with the Creeks; 

James Colbert with the Chfckasaws; John McIntosh with the 

Choctaws; and Henry and Charles Stuart with more westerly 

groups.(6) After John Stuart's death in 1779, the Southern 

Department experienced a variety of leadership changes 

before, upon the defeat of British force6 in the American 

Revolution, it was disbanded in 1784.(7) 

The Revolutionary War al80 played havoc with the 

administration of the Northern Department. Guy Carleton, 

then Governor of Quebec, used the traneition of 1774 to 

attempt to control the depattment more tightly. Againet the 

wiehes of Guy Johnson, Carleton diemiased Daniel Claus and 

replaced him with Captain John Campbell, who incompetently 

supervieed the Indians involved in the Ill-fated Burgoyne 
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expedition of 1777.(8) Carleton also made other arrangements 

and new appointments, but many of these were latter 

overturned when Claus, Guy Johnson, and Mohawk Joseph Brant 

(Thayendanegea) eailed to England to plead their case. 

Colonel John Butler aseumed the leadership of the department 

in their absence. This state of affairs ended when Carletcn 

was replaced by Frederick Haldimand as Govetnor of Quebec in 

1778.(9) By then there were mtill only about 21 officials on 

the Indian Affaira payroll in the north, excluding Guy 

Johnson, Daniel Claus, and Campbell. There were poualbly 50 

officials in total in al1 of British North America.(lO) 

Guy Johnson's administration did not out last the war. 

When he returned to England to deal with hi8 financial 

affaits in 1782, he was replaced on 14 March 14th 1782, by 

Sir Williamls son John, who received the new title of 

"Superintendent-General of Indian Affairs and Inspecter 

General of the S i x  Nations Indians and those in the Province 

of Q~ebec.~(ll) Sir John contlnued the tradition of the 

Johnson family as the pivot of British Indian adminfstration 

in the North. Now based in Montreal, hie staff grew somewhat 

despite the los8 of the Thirteen Colonies. The 1775 

"Inatructione to Governot Carletonu, lssued from London, had 

envisioned a hierarchy of agents, superintendents, deputy 

superintendents, couuniesariee, interpreters, and 

miesionaries, The agents and superintendents were to visit 
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and "... traneact al1 affaira relative to the eaid in di an^,^ 

and be the dlrect contact of the Indians with Royal 

Authortty. Indian Affaira wae to be the "means" o f  the Royal 

Proclamation of 1763, which la considered the basis of 

Canadian Indian treaties and legielation.(l2) Because of the 

disruption of the Zlmerican Revolutionary War the creation of 

this administrative structure was delayed, but over John 

Johnson's tenure Lt gradually rmnrged. In 1794, the office 

of Deputy Superintendent Genaral (DSG) waa created to aeilat 

Johnson. The firat incumbant was Colonel Alexander McXee, a 

man of great influence wfth the Shawnee until hi8 death in 

1799. From 1799 to 1826, William Claum, #on of Daniel, held 

this position.(l3) Othet agents and deputies and 

superintendents included: John Butler at Niagara; Thomas 

M c K e e  (son of Alexander) at Fort Joseph; Mathew Elliot at 

Amharstburg; and Robert Dickson, agent west of Lake Huron. 

Infamoue in American folklore, Simon Girty wae a translater 

and liason with the "weaternM Indiaxas, with whom he had 

extensive familial connections. N o t  al1 there agent8 were 

white, and Aboriginal leaders such as Joseph Brant and John 

Norton were, at various timeo, in positions of influence or 

on the payrolL(l4)  

In 1796, reeponsfbility for Indian Affairs in Upper 

Canada was traneferred from the commander o f  forces to the 

lieutenant-governor, and four yearm later the same 
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responsibility was given to the governor-general in Lower 

Canada. This change not only split the administrations it 

also indicated a technical transfer of Indian Affairs to 

civil control, an expected development in a time of peace 

with the Americans. This transfer, howevet, made little 

practical difference as military men who maintained persona1 

relationehip8 with First Nation groupe continued to oversee 

the Indian Department and the British relationehip with the 

tribes walr still primarily rooted in military necemeity. In 

1816, following the Wsr of 1812, jurisdiction for Indian 

Affairs in the Canadas was transferred back to the commander 

of forces in Briti6h North America, thus acknowledging the 

military essence of the relationship. Ironically, the 

military policy of the British government towards the Ffrst 

Nations people was about to change for good. 

Sir John Johnson retired on 25 June 1828, and dled in 

Montreal two years later. Johnson was iaunediately replaced 

by Major Henry Charles Darling, who had been hi8 last DSG. 

Darling wae given the new title of Chief Superintendent of 

Indian Affairs, and Colonel James Givens was appointed hi8 

Deputy. The same year, Governor-General Sir George Ramsay 

Earl of Dalhousie urged an end to the department. Dalhousie 

saw no usefulnees in Indiana as allies and, ever cognizant 

of reducing costs, wiuhed to rid the government of th18 

expense. But Darling, to rave hie poeition, succeesfuly 
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oppoeed the plan ln a 1828 report.(lS) By this time those in 

goverment had generally concluded that Indians did net fit 

fnto the pattern of development which the British envisioned 

for North America. The Indians were no longer very useful in 

war, and appeared to be dying of diseaee and unable to 

sustain themselves by hunting. Many British authorities 

thought that Aboriginals would need drastic meaoures to 

assist them to eurvive, and many began to believe that only 

assimilation with what wau believed to be the superior Euro- 

Canadian culture could accomplimh thie. Darling's 1828 

report, which propoaed a ncivilizingn programme supervimed 

by the Indian Department, ha8 been called the foundation of 

Canadian policy from the 1830s to the 19608.(16) By the end 

of the 1840s the notion that the Indians ohould be 

f l c i v i l i z e d n  was firmly entrenched within the Indian 

Department. Churches and schools were being built, and 

reserves were set aside to ieolate Indians from the 

nefarious influence of bad whites. However, because of the 

goverment's deeire to contain costa, little was done. There 

remained an unwillingness to add to the budget by employing 

more staff. 

On 13 April 1830, the administration of Indian Affairs 

was again eplit between Upper and Lower Canada, and placed 

under civil control, this time for good: "In both parts of 

the Province the military character of the Department was in 
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great measure changed and civil duties were imposed upon the 

Officers ...."( 17) Although still run by army officers for 
several decades, thii adminietratire change was of great 

importance as it gradually rid the department of its old 

military character, although neglect and ite decentralized 

nature continued to make it largely ineffecti~e~(l8) In 

Upper Canada control w a a  given to the lieutenant-governor 80 

Lieutenant-Governor Sir John Colborne became titular head of 

the department, while Colonel Jamer Givene w a u  appointed 

Chief Superintendent. In 1837 he wae aucceeded by Colonel 

Samuel Peters Jarvis, In Lower Canada, Indian Affairs wae 

administered by the Military Secretary of the Governor- 

General. In 1830, thie was Lieutenant-Colonel Couper, while 

Lieutenant-colonel D m  C m  Napier of the Militia was removed 

to the military secretaryle office to act as secretary, with 

the pay and allowance of superintendent generaL(l9) This 

cumbersome arrangement allowed the administration to do 

little more than distribute the annual presents to the 

Indians, but Canadian nation building wae accelerating and 

Indian Affairs was eoon to be swept into the process. 

In 1841, Upper and Lower Canada united, and Kingston 

was selected as the first, if very teniporary capital. Chief 

Superintendent Colonel S. P. Jarvis and his minuscule staff 

followed the goverment to the town on the shore6 of Lake 

Ontario. The adminietration w a s  divided by province: 



UnDer Canada 

1 Chief Supetintendent -- Colonel S.P. Jarvfs. 
1 Clerk -- George Vardon 
4 Superintendents 

2 Aesistant Superintendents 

4 Interpreters 

3 Missionariao 

2 Schoolmastera 

1 Surgeon 

Lower Canada 

1 Secretary (euperviaing the department) -- D.C. Napier 

1 Superintendent -- James Hughes 
1 Resldent Agent 

3 or 4 Interpreters 

5 Mlssionaries 

1 Schooimaster 

1 copyist (20) 

In 1844, as a reeult of the Bagot Commission of Inquiry 

(1842-1044), both provincial offices of the department were 

placed under the civil secretary o f  the governor general, 

who was designated superintendent general of Indian Affairs. 

The position of chief superintendent was abolished.(21) The 

headquarters staff now consfiited mainly of clerk George 

Varden and an accountant, to implement ita etill eomewhat 



111-defined policiea. Thia completely inadequate 

organization laated until the new arrangements of July, 

1860. 

The 1845-1860 period of limbo for  Indlan Affaira was 

largely the responsibility of the home government. Before 

1860, the colonial governora acting with the Britfoh 

government through the colonfal secretary, the Amy, and the 

Treaeury, had paid for and met policy for Indlan 

Affairs.(22) Before Confederation, thie responsibility 

rested on Lord Grey, Secretary of State for War and the 

Coloniee from 1 8 4 6 4 8 5 2 ,  and Werman Merivale, Permanent 

Undersecretary from 1847-1860.(23) The British dearly wimhed 

to abolish the department or transfer jurisdiction. From 

1856 to 1860 the Colonial Office debated giving the complete 

responsibility for the Indians to the colonial 

administration. A commission which investigated the rnatter 

reconunended the termination of Indian Affaira, but Merivale, 

who had favoured regional policiee and seemed to encourage 

at hast some Native consultation, succumbed to pressure 

from local officials and gave responoibility for the 

department to the non-Native colonials.(24) No Aboriginals 

were consulted. 

In 1860, Euro-Canadians took control of Indian Affaire 

from the British, who finally divested thamselves of thle 
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"white man's burden."(lS) The Canadians had in place a small 

centralized administration and al1 the possible components 

of a bureaucracy, including finance. The small department 

had complete authority to carry out a new mission. ft had 

lost its rnilitary character. The last vestige of practice 

from the military era, that of giving presents to the 

Indians, had ceared in 1852. It wae now to be directed 

towarde the goal of forging a modern nation atate. 

J. E. Hodgetts, in hi. examination of the evolution of 

adminietrative structures in the pre-Confederation period, 

linked changer to the development of responefble government, 

or state formation. Hodgette found that in thle period an 

administrative machinery developed that included Aboriginals 

as t client^.^ A s  Hodgetts realized, thie was significant 

because "the very existence of a special administrative 

agency to eervice the Indians -- and only fndians -- also 
resulted in setting them apartmw(26) Hodgetts believed that 

the Indian Affaire Department developed as a bureaucracy to 

"caren for the Indians 80 that Euro-Canadian settlers could 

occupy their suppoeed "vacant" lands. 

In 1860, the new Indian Department was in the 

Department of Crown Lands, with the commissioner of Crown 

Lands designated as chief euperintendent. The four 

commissioners in order of euccession were: P. N. 
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These administrative changes, however, did not 

immediately expand the size or the range of its activities. 

That only carne following the passage of the "Indian Act,' 

and the signing of the nlrmhered treaties in the Prairie West 

from 1871-77, after the purchaee of Rupert's Land from the 

Hudson's Bay Company. In 1876, Indian Affairs was given the 

responsibility to adminieter the Indian Act.(29) The act 

sought to isolate and control Indiano in a reserve system in 

order to assimilate them. Aboriginal wayo of life were 

prohibited or barely tolerated, and later Native relfgioua 

ceremonles were banned. The power of traditional chiefs waa 

undermlned, as the DSG could impose elected chiefs on bands. 

West of Lake Superior agents were given the powers of 

justices of the peacs to enforce sections of the Criminal 

Code relating to vagrancy in ordet to keep Indians on 

reserves. The agents cooperated with the North-West Mounted 

Police in enforcing the "Indian Act."(30) There was no 

pretence of the adminietration dealing with Indians as 

equals: "Fundamental to reserve policy was a conaolldation 

of goverment power."(31) Treaties 1 to 7 which covered much 

of present day Manitoba, Saskatchewan, Alberta, and part of 

the present Northwest Territories not only increased the 

size of Canada's Aboriginal population several times, it 

encompassed Firat Nations who had had lees contact with 

settled whftes and whose economy, with the disappearance of 

the bison, was on the brink of collapse.(32) Given thie 
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expanded and more complex mandate, policy conaiderations 

came to the forefront and promoted the creation of a 

separate Department of Indian Affaire within Interior in 

1880.(33) Its minister and superintendent ganeral of Indian 

Affairs was none othet than the Prime Minlster, Sir John A. 

Macdonald. 

In the early 1880a, the Department of fndian Affairs 

consieted of the Ottawa headquarters, or the Inside Service, 

and its two branches (the Lands Sales Branch, and the 

Accountante Branch) and those in the field, or the Outside 

Service. The Ottawa office was soon to be expanded but the 

first requirement was a functioning field staff. The Outside 

Service consisted of agents and auperintendente, and lesser 

figures, including farm instructors and teachere, who had 

direct contact with the Indians and who implememted 

departmental policy. Initially, in 1873, a "Board of 

Commissioneran was establlshed in the Prairie Weet and 

British Columbia to deal with the specialized problems of 

these new regions. In 1875 this organization was abolished 

and David Laird, Minieter of the Interior, created a system 

of superintendencies (Victoria, Fraser, Manitoba, and North- 

West), each with two Indian agents, whlch resembled the one 

that had developed in Uppet Canada (Ontario). Ontario and 

Quebec each had seven euperintendencies, and the system was 

al80 extended to the Maritimee, and later the office of 
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inspector was added.(34) The offices of superintendent and 

inspector acted as a middle tier of bureaucracy between the 

DSG and the field agents, but over time their powers were 

gradually eroded and the pooitions eliminated by Ottawa's 

centrallzing tendenciee. 

In the field, the number of Indian agents grew until 

each wae reuponoible for adminimtering departmental policy 

on a daily baoim for an agency, umually a group of three or 

four reservee. They collected the mao8em of information the 

department needed to create policy. They also had to know 

their clients in order to operate efficiently. As Hodgetts 

wrote, a 8-11 army of Indian Agents waa sent to gather 

information, w...agents who had to work only with Indians 

could acquire the necessary apecial information and insight 

to deal effectively with their charges in their own 

lo~alities.~(35) The information was then compiled by 

central headquarters in Ottawa for future reference. This 

administrative arrangement remained eeeentially unchanged 

long into the twentieth-century. The Indian agents were 

often at first formes North-West Mounted Police, military 

men, or Hudson's Bay Company traders who had persona1 

knowledge of their clients, but increaeingly these gave way 

to clerks who were valued for their administrative abillties 

and records-keeping skills. Al1 their activity was duly 

recorded and submitted to headquarters, a proceae which wfll 



be elaborated on in Chapter 3. 

The Ottawa officia1 who administered and largely 

determined the policy of the DIA wae the DSG. In 1874, 

Lawrence Vankoughnet was appointed to this post upon the 

death of William P. Spragge. A man with a long Tory 

pedi gree, he competently, in the government ' s view, directed 

the department in it8 early period of expansion. According 

ta hlstorian Douglas Leighton, Vankoughnet lived up to 

Victorian waym au he waa harb working, aecious, fntolerant, 

and adhered to fixed utandards -- exactly the right peraon 

to transforrn a provincial office lnto a great federal 

bureaucracy.(36) A hard wotker, Vankoughnet had rimen 

quickly, joining the Indian Department as a junior clerk ln 

1861, and only a dozen years later became chief. He poselbly 

worked too hard, ptobably because of hie unwillingness to 

delegate. (For example, he personally read al1 hl8  agents1 

correspondence.) In early 1883 he collapsed and needed three 

and a half months in the southern United States to recover. 

Vankoughnet forged a highly centralized department. He 

eliminated the position of central superintendent for 

Ontario, for example, held by William Plummer from 1873 to 

1882. He waa appointed commissioner of Indian lands as 

compensation. Vankoughnet made the decisione and 

administared by the book. He wan alwaye keen to economize. 
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In one case, even though communication with the west and 

Maritimes was poor because of slow mail service he would not 

allow the department to use the telegtaph as he beliaved it 

too coatly. Yet even he realized that more staff was needed 

to deal with the amount of work the department was required 

to do. 

In the mid-18808 the Ottawa staff 8till only had 38 

people. Houaed ln the East Block of Parliament the 

department lacked office space. When the Deputy 

Superintendent of the Interior, Lindsay Russell, suggested 

that the older recorda of Indian Affaire, a department 

sometimes not held in the greatest este- by the reet of the 

government, be burned, Vankoughnet sent a letter of protest 

to Prime Minister Macdonald. It reeulted in the department 

moving to the old offices of the St. Lawrence and Ottawa 

Railway, although they eventually returned to the East 

Block.(37) In 1885, the expanding department went through 

significant structural changes. To the Accountant's Branch, 

and the Land Sales Branch, were added four new divisions: a 

Statistics and Schools Branch: a Technical Branch; a 

Correspondence Branch; and a Registry Branch.(38) Indian 

Affairs now had a fully developed bureaucratic etructure, 

with two branches just to handle its records: the 

Correspondence Branch, whlch created al1 outgofng 

correspondence, praparad reports, and iseued statlonery; and 
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the Registry Branch, which received, registered and filed 

correspondence, looked ug old records and indexed the 

officlal letterbooks.(39) In 1886 the Inside Service staff 

consisted of the DSG a chief clerk and accountant, an 

assistant accountant, a clerical staff of thirty or so, and 

a number of unekflled memsengers, box packers, and 

janitors.(40) The overall quality of thle etaff improved 

because Vankoughnet looked for good employeeu and the 

recently introduced civil aervice ertaminations kept 

standards high, but patronage r~mrrfned rife.(41) 

In this period, the mingle moet important and coetly 

function the department performed was Indian educotion. This 

effort was focused on the wesL(42) Education ocCupied a 

central role in Indian Affairs policy and activity during 

the la te  nineteenth- and early twentieth-centuries, as it 

was a crucial element in the general goal of the government 

t o  turn Indians into brown Euro-Canadiana by mcivilizingw 

themm(43) The department's education program wae baeed on 

paying the major Canadian Christian denominations a per 

capita grant to hire teachers and run Indian schools, except 

in the case of the mode1 department-run industrial schools. 

The "Outside Servicen by 1890 had grown to 460 

employees (some part time), including agents (the most 

numeroua), surveyora, teachere, farm instructors, clerks, 

medical men, meseengere, cooke, and some clergynien.(44) This 



51 

small army of civil servants sought to regulate virtually 

every aspect of Canadian Indian life. This was facilitated 

by events such as the North-West nRebellionn of 1885. 

Although it generated criticlem of the DIA, the nrebellionn 

created a climat8 of acceptance of the view that Indlan 

Affairs could be left to take care of the "Indian Problem," 

especially in the West, with measures a8 repressive as it 

deemed neceseary.(45) 

In 1897, Thomao Mayne Daly, Miniuter of the Interior, 

under the new Liberal government of Wilfred Laurier, 

restructured the departmsnt and forced Vankoughnet to leave 

office.(46) Vankoughnet had brought a small department from 

its nineteenth-century sliimher to a nation-wide organizatlon 

with an expanded mandate. Indian Affairs was efficient and 

competent, but more oppreseive, authoritarian, and remote to 

its Native wcliente.n(47) 

In October 1893, Hayter Reed was appointed the new DSG, 

but h i s  tenure was brief. Reed had worked hi8  way up from 

agent at Battlef ord (North-West Territorles), to the mlddle 

level of management (Indian Comniissioner for the West), and 

then into the Ottawa office. As DSG, Reed continued to help 

"pacifyn the West and prepare it for settlement. He improved 

salaries of employees, although the quaLity of agent8 w a s  

still not top notch.(48) Reed w a s  unable to do more to put 
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his stamp on the department before he waa replaced by Deputy 

Minlster of the Interior James Smart in July 1897. Thie 

change was the deciaion of Clifford Sifton, new Minieter of 

the Interior. Sifton and Smart wete more interested in 

immigration and the settlement of the weat th= they were 

Indians.(49) 

Sifton reorganized the department in an effort to 

reduce coatr. He eatabliahed thtee branche.: the Secretary'm 

Branch; the Accountants Branch; and the Lande and Timber 

Branch.(50) Sifton slauhed wages in the department and fired 

s ta f f .  In 1897, the headquartets mtaff war 144 pereons, and 

by 1898 it wae 115. Howevet, even Sifton could not halt the 

expansion of the bureaucracy for long. By 1904-1905 i t  was 

up again to 133, and it contfnued to climb in the following 

decadee. Initially, salaries were cut. For ewample, an 

agent's yearly pay dropped from $1400.00 to $1000.00 or 

$900.00. However, salarie8 roon bounced back, as the budget 

grew. (51) 

In the 1870s and 18808, the idea prevailed that Indians 

should be protected and allowed to aselmilate slowly and 

efforts were made to protect their reeerve lands, although 

the vast tracts released by treaty were opened by the 

goverment to riettlement. The general popular attitude was 

that Indians impeded progreas, and if their resarve lands 
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were sold ft would not only help uettlers to build the 

country, it would aleo force Indiana to adapt and 

"progressn. Fr- Oliver, Minlster of the Interior following 

Stfton, reported that 724,517 acres had been sold from July 

lst, 1896 to March 3lat, 1909. (52)  

Part of Smartla cout cutting and +econmtruction of the 

department involved reducing the middla tier of managemerit. 

In 1897, he moved the Connaiamioner of Indian Affaira for the 

North-West Terrltoriea, Manitoba and Keewatin to Winnipeg 

and turned hie juriedlction into an inspectorate. Hlrtorian 

David Hall outlined this official's new dutiea: " . . . t h e  

Commisaioner waa expected to occupy himeelf with overseeing 

the inspection of western agencies and school8, and 

preparation of eutirnates for western operationa. The 

agencies and echools were now to receive their direction 

mainly from OttawaoW(53) Reeb, Smart, and Smart's 

replacement in 1902, Frank Pedley, continued the 

centralization of the department which had been increaslng 

since 1860.(54) Sifton made the department more efficient, 

and more centralized, but his men had even lese knowledge of 

and contact with Vealm Indians and their wishes. The 

concetn of the civil servant8 waa cost-cutting, the sale of 

land, and eettlement.(55) 

Francis Pedley, a Toronto lawyer and formes deputy 
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ministet of immigration, took on the job of DSG in 1902. An 

efficient adminimtrator, he fnitiated a new round of 

administrative change, with an eye to exploitfng the minera1 

wealth of the North. He reorganized the department again in 

1909.(56) The DIA now consisted of: the Secretary's Branch; 

the Accountant's Btanch (Duncan Campbell Scott was appointed 

chfef accountant); the L a n d  and Timber Branch; the Survey 

Branch; the Recorde Branch (under G. M. Mathemon); and the 

School Branch.(57) Martin Benson wau appointed clerk of 

Schoole, and D m  C. Scott superintendent of Indian 

Education.(58) This was the begi~ing of Scott'e riSe to 

dominance of the department. He had began as a copy clerk in 

1879, was promoted chief clerk and accountant in 1893, and 

was promoted again in the 1909 reorganizatlon. Scott 

supervised the termination of the industrial schoole (run by 

the department) and the errpanslon of the les8 expensive day 

schools ( run by rel iglous denomf nations) . Beneon, who was 
appointed superintendent of Indian Education in 1913, under 

Scott's direction, closed the Induetrial Schoole at: 

Battleford, SK; Elkhorn, ME, and Red Deer, AB; and High 

River, AB.(59) 

Scott, better know as a poet, becanie DSG of the DIA in 

1913. He occupied the post for almoet twenty years and 1s 

generally considered the most important departmental 

officia1 of the twentieth-century. Efficiency and economy 
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were the two great hallmark6 of his administration.(60) By 

World War I the Indian Affairs bureaucracy covered al1 of 

Canada except the preeent Northwest Territories and Nunavut 

(north of 60 degrees latitude). The Ineide Service had six 

branches, with 76 employees. The largest was the 

Secretary'a Branch, headed by John D. McLean, asaistant 

deputy super intendent general and secretary, which had 25 

employees. The Accountante Branch w a a  headed by Frederick H. 

Paget, chief accountant, and the Landg and Timber Branch, by 

William A. Orr, clerk and regietrar of lands. The Survey 

Branch, chief was Samuel Bray, chief eurveyor, and ae 

before, M. Benaon was clerk of schools, and head of the 

School Branch. The newest division was the Architects 

Branch, under R. M. Ogilvie. George M. Matheson, the 

registrar, who headed the Records Branch, was becoming a key 

figure in preserving the records of the department. 

The Outside Service hab 651 employees. Agencies were 

headed by field agents, and agencies had one or two clerks, 

a medical officer (often a physician who practised in the 

community and who could be put non calln). and, in the 

Prairie West, farm instructors, stockmen and blacksmithe. 

With rare exceptions, theee poeitions were not held by Firet 

Nations people, and if 80, never by one who could be 

culturally identified as Native. Thie 1s in contrast with 

the Indian department of the eighteenth-century which was 
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bound by persona1 ties to the Indian world. In Scott's 

department some Indiana held loba on the loweat rung of the 

ladder -- conotableu, interpreters, or labourers.(61) 

The reorganization of 1909 created two 

superintendencies for the Maritimes, two for Ontario and 

Quebec, and two for the Weet. The Prairie Commieafoner'8 

office had already been cl088d. For rrupervieion of the 

agencieo and achoole the department relied heavily on a 

series of inspactoro who reported directly to Ottawa. By 

1915, the Prairie8 had a chief inspector, three inspectors 

for Manitoba, two for Saskatchewan, one for Alberta, and one 

for the Northweet Territorles (Treaty 8 area), with one 

inspector for agency accounta in Saskatchewan and Alberta. 

In Britieh Columbia thare were three inspectors of agencies, 

and one for schoola, and in the Yukon a single inspector. 

Their jobs were sirmmed up thus: "Al1 fnspectors report 

direct to the deputy minister of the department. When their 

reports are dealt with at headquarters the agent's report 1s 

subject to either praiee or blame and a copy of the letter 

based on the reporte Io sent to the inspector himself. The 

inspector ie kept in contact with the work of the agencies 

by monthly reporter whlch are tzansmltteb by the agent to the 

department through the inapectorls offfce."(62) 

The Prairie Commiuaioner's ponition made something of a 
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corneback in 1920. This was largely due to the efforts of the 

ambitious W. W. Graham. Graham had entered the service as a 

clerk at the Moose Mountain agency in 1885, and then moved 

on in 1895 to the Indian Commissioner's office in Regina. 

H i s  most productive years, however, c a m e  flrst as acting 

agent, and then in June 1897 as agent at the File Hill8 

colony in southern Saskatchewan. Intended to be a mode1 fa- 

and community which would convince the Indiana to become 

ncLvilizedn white farmero, the colony gradually in the 

19308.(63) But Graham wao proamted to nInmpector of Indian 

Agencies for the South Saskatchewan In~pectorate,~ and then 

in 1920 to nCommiaeioner of Indian Affaire for the Prairie 

 province^.^ A rival of D. C. Scott, Graham fought for the 

job of DSG when it appeared Scott would retire. In the 1932 

reorganization, Minister of the Interior Thomas Murphy 

closed the Regina commissioner'e office to Save money and 

Scott supported thie for purposes of centralization and 

economy. Graham was forced to retire when Scott did. 

In the 19208, the department experienced an expansion 

of its geographical juriediction and client base wbich 

resulted in a further northern orientation. In 1921, Treaty 

11 was signed adding eome gtoups of Aboriglnals in the 

Northweet Territories to the juriediction of Indian Affairs. 

Important too was the 1924 amendment to the Indian Act which 

placed Eskimoe (Inuit) under the DSG, but did not subject 
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them to the rest of the act or cteate a new range of agenta. 

They continued to be watched over by the Mounted Police and 

agents of the Ministry of the Interior. As these 

developrnents came at the same time as the discovery of 011 

at Norman Wells, the eyea of the bureaucracy did shift to 

the North for a time, but an ambitious northern affairs 

program did not take ehape for over twenty years, In 1930, 

Inuit were placed under the Nozthweat Territories Branch of 

Interior, and out of the control of Indian Affairs~(64) 

In the 19208, D. C e  Scott continued to concentrate on 

the consolidation of the day school system as the tool t a  

educate and aselmilate fndiane at the lowest possible cost, 

but there were few other significant policy initiativee (65) 

In 1932 the era of Scott finally came to a close. By then 

there were 75 DIA staff in Ottawa, and the field staff 

consisted of one comaiiosioner on the Prairies (eoon to be 

gone) and one in British Columbia, in addition to 

lnepectors, Indian agents, medical officers, teachets, 

farming instructors, constables, and aseorted others.(66) 

They administered 116 agencies which held approxirnately 

108,000 Indians on 2,000 reeerves. Each agency was 

responsible for one to thirty of the 600 bands under Indian 

Affairs furisdiction. The system had continued to grow and 

cost a total of $2,754,395.47 for the last full year of 

Scott's administration. The 1867 department had cost only 
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about a fifth as much.(67) In 1893 expenditures dipped 

slightly, the reault of the depression, but soon rebounded. 

In hi8 final writinge as department head, Scott expressed 

pride that in 1927 a Health Branch with a health service had 

been added. It forerrhadowed thinge to come.(68) 

In the perfod immeblately following Scott there w a 8  

slight change, and the department continued to administer 

the Indian A c t ,  and overoee the Indian school ~yatam(69) 

Policy was not in the public eye and F i r e t  Nations people 

still lacked influence with the government. This meant that 

bureaucrats could decide policy and an exchange of lettere 

over a couple of months between a field office and 

headquarters could result in leglslation and changea to the 

Indian A c t .  Parliament, except for the issue of British 

Columbla indian lands and Native enfranchisement, took 

lfttle notice of fndians and Indian Affairs, and power 

rested with the DSG.(70) 

On I Decamher 1936, the DIA was reduced to a branch of 

the Department of Mines and Resources, and a new 

reorganization followed. The Field Administration of the 

Branch now consisted of one Indian commiesioner for British 

Columbia, four regional inepectors, and 115 Agents. Each 

agency had an agent, a medical off icer, clezk, farm 

instructor, field matron, nurse, constable, stockman, and 
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others.(71) The Ottawa bureaucracy divlded into a Medical 

Welfare and Training Service (achools), a Resesves and Trust 

Service (for land), and a Recorde Service. (72) In 1943, the 

Ottawa office only employed 65 employees out of a total of 

about 1,000, but the nusnber of staff 8oon lncreased sharply. 

Many of those in the field helped run the 275 day schoole, 

and 78 resfdentlal schoolm, which contained 17,000 pupi18 

supported by the department.(73) Dr. H. W. McGIl1, who 

replaced Scott a. DSG, wam deaignated directos of the 

branch. The Recorda Setvice, which dealt with both current 

and historical record., wao now run by A. E. St. Louis 

( registrar-cum-archivlet ) who had replace4 the very 

capable G. M. Mathemon in thie poiition.(74) McGill and the 

department had abandoned the idea of a quick aolution to the 

"Indian Pr~blem,~ and now hoped over "several generationsn 

to make the Indians mclvilizedm and self-supporting.(75) 

While Indians Affaira continued to pay more attention to the 

North and ito richeo, general Indian pollcy stfll drlfted 

and wae not a focu8 of the publicte or Parliament's 

attentlon.(76) 

The period from the late 19408 to the mid 1960s was to 

be a period of great change for Indian Affairs. In 1947, the 

department went though yet another interna1 reorganfzation: 

the Educatlon Diviaion, a Welfare Division, and as a reeult 

of the w a r  a Veteran's Land Act admfnietration were epllt 
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off from the "Welfare and Training Divisionn. Two years 

later a Construction and Engineering Service was created. 

Indian Affaire was clearly supervieing the traneformation of 

the administration along the principlee and program of the 

new "social welfare statew with welfare projects, relief, 

f amily allowances, and rehabilitation of Indian 

veterans.(77) The following year, Major D. M. Mackay became 

the new director, 3u.t in time to euperviae the tranofer of 

the branch to the Department of Citlzenohip and 

Imniigration.(78) 

The ideological environment of the late 19408 still 

favoured asemiliation of Indians into the fabric of Canadian 

society. However, fundamental change was in the air. By the 

1950s First Nations people had begun the road to eelf-  

goverment, whlch today seeme to threaten to ellminate the 

very bureaucracy of Indian Affairs as it has evolved over 

two centurles.(79) This may result in Canada's Firet Nations 

controlling their own administration and destlny, and 

perhaps creating their own forms of records, but as Max 

Weber wrote, once fully eotablished, bureaucratie 

otganizations are among those social structures which are 

the most resilient and hardest to destroy.(80) 



Chapter 3 

Recordr-Keeping and Records 

This chapter provides an examination of the records and 

records-keeping systems used in the Ottawa headquarters of 

the DIA and its predecessors, and in the Indian agencies 

scattered over the country which reported to Ottawa. It is 

important to examine the means of records-keeping and how it 

evolved within the DIA. The intention is to demonstrate how 

records-keeping interacted with First Nations people under 

the DIA'S "caren to facilitate their assimilation. First, 

however, records-keeping methods in general should be 

examined. 

Helen Chatfield's article, "The Development of Record 

Systemsw is a good starting point as it gives a descriptive 

outline of the essential features of what she calls "record 

systemsn. She does not articulate a theoretical framework 

for understanding theni, but clarifies many issues focusing 

on the "nut and boltsn of such systems. Chatfield explains 

that "...the record system is the m e a n s  by which we gain 

control over the information contained in the doc~ments.~(l) 

For her a "records systemn contains several features: a) it 

must meet the reference needs of the office which creates 

it; b) it must bring related records together, but there 

must also be a means of locating non-related material; c) it 

must allow expansion; d) material must be in units which are 
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capable of ready identification; a) material must be dated 

for disposal; f) records of enduring value must be 

identified; and g) the system must be economical and easy to 

learn. (2) 

"Records syatemsfl are comprised of two basic elementa. 

First is the nunit,n which may be a ncasen or nsubjectm 

file. Secondly, there le the nclaseification plan," which 

brings together like material, and 1s known by its 

classification type, for example "decimalfn "subject- 

nwneri~,~ nalpha-numericn or the "index plann (e.g., 

alphabetical).(3) Chatfield divided classification plans 

into a few basic types which have evolved over time. In the 

"chronologicaln type, the eatliest, correspondence was 

divided into nincomingn and noutgoing* categories. 

"Incoming" letters wete folded together in chronological 

order and placed in boxes (alphabetical indexes were later 

made for them), and noutgoingn letters were copied into 

blank books for later reference once the original8 had been 

sent. In the Canadian government this 1s known as the 

"docket-letterbook" system. 

This eystem was revolutionized when wincoming" and 

"outgoingN correspondence began to be filed together as a 

unit. These letters could now be consolldated into "subjectn 

files relating to a subject, and *casew files relating to a 
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gradually replaced by aystems in which there la a 

categorization using eubject matter codeo and fndexee.(S) 

Decimal aystemo like the "Dewey Decimaln began in the 

library world and then epread to government. *Alphabeticm 

files arranged vertically, invented in the 18908, found 

frequent employmsnt aa wcaoen filaa. Chatfield mentioned 

that there are other mymtirmr with mirred alphabetlc and 

numerical codes. In 1950 when ahe wrote, the U.S, government 

was on thu verge of adopting the nmabject-numericw syatua 

based on eubject code6 for the large divisions and 8erlal 

numbers for the oubâîvisfonu, 

These recorda-keeping methods can be reen in the DIA 

and its predeceasor agencies, In the efghteenth-century 

records-keepfng in the Indian Department was extremely 

informal. Sir William Johneon and hie successora were 

practical men of action, not profeeoional admlnistratots: 

"This lack of concern for administrative details mhowed in 

the Indian Department, which was as haphazardly managed and 

maintalned as any other part of the looeely organized 

eighteenth-century British colonial syetemaR(6) When the 

department was headquartered at Fort George (Niagara) there 

1s mention of a "records roomn with no deek or shelf. It was 

later moved to York (Toronto) where al1 the records were 

lost when the Americans burnt the t o m  in the W a r  of 1812, 
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as were tholre at Amheretberg. Some records were al60 kept in 

MontreaL(7) Before this period no ledgers or vouchers, or 

accounte were kept, and there was no registration of 

documents. They were bundled together and might be placed 

with the draft of the letter sent or a note that a teply had 

been made. Records, for al1  ptactical purposes, were treated 

as the private paper8 of individual officlal6. 

The letterbook mystem, ln which copies of lettero were 

made for reference, began in the department in 1829. But the 

critical feature of letter regletration did not etart untll 

recommended by a commi6mlon on 1 February 1840. This forme& 

the "docket-letterbookn syeteai in which wincomingn letter6 

were numbered, folded, and then tied together 

chronologically in package8 called wdockets.m Eventually 

indexes with abmtracts were prepared for t h i s  correspondence 

so they could be accerrsed.(8) The indexes were organized by 

the awkward system of the persona1 names of the w r i t e r e ,  and 

only the scantieat detaile were included in the 

abetracts.(9) The *outgoingw letters were, with laborious 

clerical effort, copied chronologically in indexed 

letterbooke (books of copies of correspondence) (10) The two 

parts of the correepondence (nincorningw and moutgoing") were 

kept separately, thus creating a bifurcated record. 

At the same tlme as there changes in recorda-keeping, 
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the staff of the DIA office was centralized at the seat of 

government. Theoe changes in office location, however, did 

not mean elther the recorde-keeplng or the worklng 

conditions wete ideal.(ll) In the 18408, when Kingston wao 

brlefly the capital of Canada the small staff of the DIA 

worked in cold, ill-ventilated offices lit by candlei~(l2) 

After the capital wa8 moved to Montreal it was said the 

headquartesm fileo kept by the chief clerk and accountant 

were maintainad In "a da8ultory niannerw and only "loome 

recordsn were kept of finances.(13) In the perlod before 

active and intruoive government this eystem wa8 acceptable. 

State correopondence dealt with limited and shatply defined 

lseues -- caaes opened, qulckly closed, and then were seldom 

looked at again.(l4) 

The post-Confederatlon department that William Spragge 

supervised kept the systeni that he had used ln the old Crown 

Lands Department, but when in 1873 the Department of the 

Interior was created (and with it the Indian Land6 branch) 

it was operating using a dlatinctly dlfferent records- 

keeping eyatem.(l5) This was the nsubject-filen syetem which 

was in place in time to meet the paper explosion, and 

attempted to a much greater extent to keep "incomingm and 

"outgolngn correspondence better: connected.(lb) Letters that 

w e r e  received by the depattment were numbered and then 

placed in subject-oriented numbered files. Theae letters 
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were al80 registered chronologically and indexes were later 

prepared to acceos them.(l7) "Outgoing" correepondence was 

as before copied chronologically in letterbooke, but drafts 

of the letters were al80 placed in the subject files along 

with the relevant Vncomingn letter. This was a system much 

better suited to dealing with ongoing isoues becauee 

documentation on a oingle h o u e  could be examlned 

togethe~(18) The eubject files were arranged by topicu that 

indicate the orientation of the department: reaerve landu, 

agencies, echools, annuities, timber, minerale, and 

bands.(l9) This method of organizing correepondence became 

part of the central flling syrtem of DIA hesdquartero called 

the "Central Registry Syutemn. Until the 19208, it consisted 

of two major components: the fanious "Black Serieon started 

in 1882, which included the agencies from British Columbia, 

Manitoba, and the North-West Territories (and its successor 

jurisdictions, Saskatchewan and Alberta); and the "Red 

Series," founded in 1872, which covered the =est of Canada, 

and after 1907 the Maritimes, which wae transferred from the 

"Black Serf es. " 

The DIA Annual Report for 1875 indicated what was being 

recorded: n...the number in each band or tribe, value and 

description of their property, area of reserve, 

fmprovements, crops, fieh and fur obtained, amount of money 

distributed by the department, number of children attending 



68 

school, etc." The department al80 promised to present, in 

statistical form, more information on schools ..in regard 

to subjects, attendance, and general progress of the pupils, 

which will enable the Department, in next year's Report, to 

give further particulars on theae heade, in connection with 

educational institutions among the Indian~.~(20) Thls w a s  

part of the wcivllizingu miralon of the department, which 

required more more and more records to carry out.(21) 

Government organizatione like the DIA adopted a multi- 

departmental organization to deal with the deluge of 

paperwork. In 1885 the depsrtment added four new branches: 

1) the Statistico and Schools Branch; 2) the Correspondence 

Branch; 3) the Registry Branch; and 4 )  a Technical 

Branch.(22) The second and third branches were epeclfically 

created to deal only with paperwork. The first also had a 

significant role in this regard. Thls burden of paperwork 

quickly became cruehlng -- going from 3,754 letters 
received, docketed and registered, and 3,427 letters 

written, docketed and registered in 1875; to 7,920 letters 

received, and 6,747 letters written in 1880.(23) As Bill 

Russell noted, in the period just mentioned the DIA'S 

"incorn1ngn lettere increased lll%, and noutgoingH 97%.(24) 

It 1s no wonder DSG Lawrence Vankoughnet wrote in 1879 that 

there was a "huge quantity of wotk to be done" and that it 

was beyond the ability of hi8 present staff to do it.(25) 
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More staff were hired (clerks to do copying) but the amount 

of work continued to increase.(26) 

A brief examination of the Annual Reports of the late 

18808 illustrates thio point. In 1886, it was reported that 

1,555 files paused through the Statlstics and School Branch 

to the Deputy Superintendent General, an increase of 167 

files over the previoum year, Six hundred and twenty-two 

quarterly school returns were examined, and errtered in a 

book, an increase of 41. The *Correspondence and Registry 

Branchesw received 18,796 letters, an increase of 2,271 over 

1885. The number of letters written was 15,334 written (over 

19,885 pages), an increase of 1,319 letter and 1,646 folios 

over 1885. The copled memos, reports and miscellaneous 

documents covered 2,311 folios, an Lncreane of 567. The 

report also mentioned some documents were never counted- 

These included memor for lettere to be written and thlngs to 

be done, the preparation of forms of contracte, and so 

on.(27) The next year's report shows the overwhelming 

increasee in the flood of documentation. The Statistics and 

School Branch dealt with 1,850 files (involving reports, and 

recommendations) an increase of 300 from 1886, and 100 

Quarterly School Returns examined, and 402 requisitions 

prepared. In the same year, the Correapondence Branch copied 

15,454 letters, covering 20,960 folios, an increase of 120 

letters and 1,075 folios; and rnemos and reports covering 
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2,265 folioe, a decrease of 46 folios. The Reglstry Branch 

received 17,565 lettera, a decrease of 1,231. The6e laot 

decreases stand out, but the report was quick to explain: 

"This diminution in number w a s  accompanied by the 

introduction of a new nyatem of acknowledgement of letters 

contalning cheques addreaaed to the Indian Commiesioner for 

Manitoba and the North-Weet Te~ritories.~ In the old 8yitan 

each letter and chaque waa acknowledged in an individual 

letter by the Commiaaioner, but now one letter did for 30 or 

40. The department w a 8  clearly attempting to deal creatively 

w i t h  ite burden of correapondence. The 1887 Annual Report 

concluded eoberly: 'There ha8 been no becraase in the nuber 

of other letters received by the Depaztment."(28) 

At the time the 35 full- and part-time staff who toiled 

to conquer this mountain of paper were housed in the East 

Block of Parliament Buildingo, although in the early part of 

the decade they had moved for a time to the office8 of the 

St. Lawrence & Ottawa Railway. The pay of these workeraa was 

eaid to be the loweot in the civil service, and 00, it was 

said, the department did not attract the best possible 

personnel. Besidee DSG Vankoughnet there was a chief clerk, 

an accountant, a amall clerical staff, and the unakflled, 

messangers, box packers, and janitore. The clerk8 had one 

basic job: "Moet of the clerka di& llttle more than copy 

voluminous correepondence into letterbooke, a process 
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carried out in time-coneuming longhand until the advent of 

the typewriter in the mid-1880smn(29) 

Records-keeping in the DIA did adjust to cope with the 

stream of paper. In 1893, the Correspondence Btanch was 

reorganized. Now each branch prepared and wrote the letters 

directly pertaining to its own buaineus. The general lettere 

were prepared by the clerks in the Correspondence 

Branch.(30) In 1894, A. N e  McNeill wao Tlerk in charge of 

CorrespondenceR and Samuel Stewart ran the Regfetry Branch 

and eupervised one 2nd class cletk and one 3rd class 

clerk.(3l) Second clam clerk M. Benson was in charge of the 

School Branch (with a salary of $1,400). He supervised two 

third class women clerks, 1. Hm Wilson and Alice M. S. 

Graham (who were paid $800 each). This configuration 

followed the general rnale/female division labour in the 

period.(32) The following year the Registry Branch 

(eometimes called the Recorde Btanch) introduced a "file 

subject index,' which was said to be a great improvement at 

the Ottawa headquarter~~(33) Staff increases ln the branch 

were dramatic: ln 1890 it employed five clerks; in 1892 

seven clerks; and in 1895 ten clerks.(34) These staff 

increases were short-lived and by 1896-1897 Clifforci Sifton 

was making staff cuts in the department. That year 29 

employees were let go, the next 57. By the middle of the 

next  decade, however, the numbers had almost entirely 
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rebounded, and expendituree continued to riee.(35) No matter 

how many staff were laid off or how much wa8 cut from the 

budget the volume of paper never decreased. The DIA Annual 

Report for 1895 detailed that the Correepondence Branch 

produced 2,618 pages of typed foolocap and reported it had 

the responuibility for copylng into letterbooks the 

correspondence 8ent out by otherm m.œ.the number of foliota 

[pages] no treated aggregated 12,607 duting the year.'(36) 

The Regiatry Branch, which held many 'old recordefn was bury 

researching caaem unber arbitration between the federal and 

provincial governmentm, rrailway rlghte of way in the older 

provinces, and creating an index of recent correepondence of 

the last 20 years. In addition, the letters copied into the 

officia1 letterbooks had "been indexed by the branch.' The 

Annual Report sleo delineated the increaee of corrempondence 

since 1880, when 6,970 letters were recelved and registered, 

to 1895 when the nuber was 26,063 letters, chequea, and 

memos. The report mentioned that the memos were now al80 

registered and increamingly were taking 'the place of 

1ettersœm(37) 

This steady volume of headquarters communication was 

directly related to the eltpaneion of the DIA in Western 

Canada, as a reeult of the oigning of the niimhered treatiee 

(Treaty 1 in 1871 to Treaty 11 in 1921) which covered over 

half the Aboriginal people in Canada. From 1870 on a network 
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of agents was established in Manitoba, Saskatchewan, Alberta 

and British Columbia. Initially, this bureaucracy was very 

small and ineffective, but it grew steadily and began the 

intrusion of the goverment into the lives of First Nations 

people in the west. 

This administration began in Manitoba in 1871 with 

Indian commissioner W. Simpson. In 1873, he was replaced by 

political appointee J. A. N. Provencher who joined self- 

styled "agent" Molyneux St. John in Winnipeg. Initially 

these men were the whole DIA presence in the West, but in 

1875 Provencher was made superintendent of Manitoba and the 

North-West Territories.(38) Good records were not being 

creeted. In 1876 departmental accountant Robert Sinclair 

came to inspect the office and found that no ledgers had 

been kept, and that the accounts were sa sloppy and 

unotdered that there was practically no accounting. Sinclair 

gave Provencher instructions on how to do "record keeping", 

but he reported to Ottawa that the incompetent Provencher 

lacked the skills to do this.(39) In June 1876 more agents 

were appointed: M. G. Dickieson and A. McDonald became 

responsible for Treaty areas 4, 6 and 7 of the Manitoba and 

North-West Superintendency. 

It was soon apparent to DIA officials that the few 

agents in the field could not provide headquarters with the 
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information it needed. t e t t e r s  of instruction to agents in 

the late 1870s and early 1880s indicated that administration 

and the keeping of agency records was an important and new 

responsibility.(40) Many tintes, however, the agents simply 

did not have enough time and the extent of this information 

could be considerable. After 1875 all agents had to submit 

reports to Ottawa, via their commiaoioner, concerning the 

Indians under their charge. Agents were told to  k e e p  

diaries, annual reporta, ttavel journal., etatistical 

reports, tabulations of departmental properties and 

equipment, budget estimatas, letterbooks and al1 rnanner of 

ledgers, which could include limts of products (fish, fur, 

gold, berries, and crops), and of course land and dwellings. 

Anything of interest was to be reported. A l 1  financial 

transactions of bands were handled by the agent who had to 

submit monthly transactions as recorded in cashbooks and 

receipts to headquarters.(41) The department required 

"meticulous recordsn of annuity payments.(42) The property, 

including the livestock and grain of each Indian, had to be 

recorded. As an American observer later reported, the agents 

attempted to record: n...every transaction of the individual 

Indian that is done in this countrym.(43) 

In 1879 the government sent more agents to the West. 

They were immediately engroesed in the records which they 

had to process and not al1 farad well. Colonel James Green 
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Stewart was appointed Indian agent at Edmonton, and the 

following year DSG Vankoughnet admoniahed him for the way he 

kept hie book8 and recorda, statlng he did not follow 

departmental policy concerning hi8 tranmactions.(44) Stewart 

wae eoon replaced for irregularities and overerpenditure. 

Saskatchewan's first Indian agent, E. G. Dickieson, wa8 

replaced at Battleford in 1879 by Walter L. Orde, of the 

headquarters finance oection. However, Orde wa8 a catele88 

aâministrator, with illegible handwriting, and much to the 

DIA'S consternation, wrote memom with more than one subjectl 

He was tranaferred in 1880 and left the department in 1881. 

Originally, when hiring ito agents the department had 

looked for men who "knew Indianen (like thoae of the old 

eighteenth-century Indian deprrtment), for example, they 

could be former North-West Mounted Police officers, retired 

Hudson's Bay Company men, or ex-military. By the late 18808, 

however, the department wanted former clerks who had 

administrative and management mkillo, and could efficiently 

keep books and correepondence. Their job wao not to 

negotiate or even really communicate with Firat Nations 

people but make aruiuity payments and keep records. By 1893, 

71 percent of agents in Treaty 6 ares had started as 

clerke.(45) The clerke were noted a8 doing good work when 

mentioned in the inopectorfa reports. This wau the case when 

DIA inspector T. P. Wadaworth viaited the Duck Lake agency 
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in 1889, and found that the clerk, a Mr. McNell, was keeping 

the books in good order in the absence of R. S. McKenzie, 

the agent.(46) When Orde left Battleford he was replaced by 

Hayter Reed, who war later briefly DSG. Reed, known to the 

Indians as Vron Heartm, was conridered an excellent 

administrator and recorda-keeper who was eoon promoted to 

the commiaefoner'm office in Winaipeg.(47) Reed ha. been 

blamed in part for the riming of eome Firrt Nation. people 

during the trouble. of 1885. In 1883, J. M. Rae took oves am 

agent at Battleford, by then the centre of  Native unlceot in 

the North-West* Rae was al60 a good adminietrator, although 

he thought it was impossible to do a11 the paper work in the 

office without an additional clerk, and 80 he was given a 

part-time one on a temparary basie* Rae sent in glowlng 

reporte concernlng annuity payments, education, health, 

clothing and housing, and dlsmiseed Indian complalnts.(48) 

Rae impressed hie euperiors (DSG Vankough.net and Indian 

Commiesloner Edgar Dewdney), but apparently not eome of the 

Cree and Assiniboine people of the area who in 1885 sacked 

the office and demtroyed a11 its records.(49) 

The DIAfe field agents did not follow standardized 

procedures when keeping recorde.(50) By the 1890s the 

"Outside Servicem of the department, in al1 areas of Canada, 

consisted of about 460 employeelo (farm inatructora, agents, 

contract labour, and eo on), although many were 
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records-keeping ayrtenrs. As archivist Bill Russell 

explained: 

Most importantly, there wae no syatem parallel to that 
at headguarters uniformly applied to al1 offices. Just 
euch a standard - which would have 8een the 
introduction of letter registers, uniquely number 
subject filea, and file indexe. - was recommended in 
1914 but was "put by for the present.* In lieu of euch 
a filing syetem, agent. eeem to have created their own 
arrangement8 which umually meant a combination of 
letterbooke for copie. of outgoing corserpondence and 
ornnibui mhannon file. for broad mubject categotiem of 
incoming lettera. It waa not until the late 19408 that 
file claeeification wau atandardized for field offices 
and headquatters.(52) 

The configuration of moot of theme agency filing 

systems will never be knom because the records have not 

survived. However, the DIA Annual Report for 1882 did 

outline what the Qu'Appelle Agency did wfth lts recorda. 

T. P. Wadsworth, an inspector of Indian Agencies, described 

in detail h o w  the agency kept records. The "workn of the 

office consieted of atamping *incomingn correspondence and 

placing it in baskets for attention. Al1 departmental 

letters were registered in a book with their number, name, 

and address, subject, date of receigt, and possible action. 

Letters from al1 agents, inspectors, contractors, and others 

were treated in the same way. Departmental lettere were 

divided into subject headinga and then placed in pigeon- 

holes. Each month the new letter8 were placed in pasteboard 

covers and backed. If a letter required a response to Ottawa 

it was copied and sent along with the reply. The new letter 
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was then copied in a letterbook; any circulars were also 

copfed and sent on. If a letter could not be replled to 

quickly it was regietered, pigeon-holed, and then entered in 

a book which listed the niimhas of letter, date, date of 

receipt, the information asked, action, date and synopsis of 

reply, although the inspecter wrote that unfortunately the 

procedure was not always followed. uOutgofngm letters were 

treated with care. There lettera were registeted, the 

telegrams filed, the lettera copied into letterbooks in 

booke labelled A to G (each corresponding to a block of 

years). In the past year a total of 6,034 pages had been 

sent out (including farm matters which were separate and 

indexed daily). Irregular items, such as pay sheets, 

contracts, echool reporte accounte paid, surveys, and semi- 

officia1 correspondence were filed separately. Wadsworth 

ended hie report approvingly by noting: 5. .  a large amount 

of work has been kept up 80 well with eo small a stafLn 

There was no mention of Indians.(53) 

The records-keeping of a field agency can also be 

closely examined in one other case -- the Manitoulin Island 
Agency at Manitowaning, Ontario. The island of Manitoulin in 

Lake Huron had been part of a plan in 1835 by the 

Lieutenant-Governor of Upper Canada, John Colborne, to move 

local First Nations people to the isolated location and 

vcivilizen them through education and farming.(54) After 
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into a regular agency which went through many administrative 

changes in the following years. The records of the agency 

forrn the largest group of surviving field office records in 

RG 10 and 80 are a useful source of records-keeping 

practices outside Otttawa. 

Before 1884, letters received in the agency were not 

given a unique identifier or registered in letter 

registers.(55) nIncomlngH lettero were reglatered chrono- 

logically, and folded into ndocketsw, and then indexed by 

the author's name. (56) On 3 July 1884, William Plumer, a 

DIA official in Ottawa sent instructions to J. Phippe, 

superintendent of the Northern Superintendency, Division 1, 

at Manitowaning, on how to keep hi8 records.(57) After this 

"outgoingn correspondence was to be copied into 

letterbooks.(58) The method of registering wincomingn 

letters is described in the RG 10 fnventory: 

As letters were teceived in the Manitowaning office 
they were allocated a unique letter number, and the 
following other information was recorded: the author 
and place of origin; the subject; the 'Red Seriesu file 
numbers of letters from headquarters was (sic) noted; 
the date on the letter and its date of reception; and 
finally the number under which the letter would be 
filed, or its file nirmher. . . . Petiodically the letter 
registere would be indexed alphabetically, utilizing 
nominal or aubject classifications. The letter number 
and the file numher was (sic) a180 noted. The index 
could be used by its creator8 to locate the letter 
sumuaries in the registera (using the letter number), 
or locate the actual letters (via the file ntlmher, and 
then the letter number). After 1093-1896.. .indexes were 
no longer createdn.(59) 
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Around 1914 some copies of noutgoingn correspondence 

were added to the linen file jackets on which these letters 

were spiked -- creating a true file ayotem.(60) In 1896, the 
office at Manitowaning received a mNotice to Agentsm from 

DSG Hayter Reed, whi ch included an "Application to 

Department for Stationery 6 Blank forInsu. It ehowo the 

massive numhar of forma the department ueed to capture 

information. nIndian SchoolaH required aeven formm (monthly 

and quarterly forma, a form for day mchoola, and forma for 

salaries). "Forma of Accounts and Printed Formsn had twenty 

varieties, including thooe for the Indian Trust Fund, 

paylists, annual reports, letterbooka for copying, index 

book, and patents. Other forms were for paylist books and 

one for 'Return of Labourm. There were alao forms for 

timber, including "Timber Booksm und 'Settlers Liceneen.(6i) 

The collection of thle information had an impact on 

First Nations people. Margaret Stieg, in her article "The 

Nfneteenth-Century Information Revolution* (1980), exained 

a procese which she believed was a revolution, not a 

corporate revolution, but a governmental one concerned with 

the state collection of persona1 information. Stieg examined 

the establishment of the censua and labour inopection in 

nineteenth-century Britain and concluded that in the period 

1800-1836 a fundamental change occurred in English attitudes 

towards censue-taking which allowed the public to accept a 
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perlodic censua, when it had opposed one in 1753. The 

British census began a6 a government project to collect 

national population information in order to counter the 

French threat and within a few decadeo 8 censuo was 

conbucted on a decennial basie by paid government 

nenumeratore." The nenumerators" began to use opecial foms  

and reports to mend a oteady flow of information back to 

London.(62) Few individual6 in mociety Se8iated the 

collection of thla information. The collection cari be aeen 

to have been done by a mociety for itielf. The goala of the 

collection of cenaua data were agreed upon, and most of the 

information collected wam common knowledge, but had not yet 

been codified by an increaoingly information-hungry 

government. The moot notable reaistore were people who 

believed the facte gathered would be used for taxation 

purposes (feara that w e r e  probably justified). Deepite that 

the genetal feeling wao that the gathering of most of this 

knowledge waa not threatening.(63) 

Thie claseification of individuale wfthin the modern 

nation state has al60 been described in the context of 

colonialism.(64) A modern society finde it acceptable and 

normal to conduct a censua, although it undoubtedly extends 

the power of the state, but to extend thie to another 

society or dependent nation ia another matter. The censua 

forme relating to Indiana appeared in the 1890s are 
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The census lists appear in different formats over the 
years covered by these records. The earliest ones (pre- 
1893) usually record the head of household by name but 
provide numbers only of other family members. Some 
recora the children in each family in age range 
groupings. For some bands and some years statistics are 
provided for such things as crops taised, fish caught 
of fur trapped, and livestock, farming implements, 
boats and nets owned by each family. From 1893, the 
census information is recorded on a standard 
Department of Indian Affairs form (Forrn 63). From that 
date, the record is a full nominal census ( L e .  it 
includes not only the names of heads of households but 
also the names of other family members). Frequently 
there are comments concerning family relationships 
included on the lists. for the years 1893-95, the 
record also includes information on each family's 
religion, houses and buildings maintained, farming 
implements and livestock owned, acreage cleared and 
crops produced, and fish, fur, berry, and sugar 
production, while the lists for 1883-1885 ... also 
include information on crop production.(65) 

The collection of this census information was a 

critical part of the process to assimilate First Nations 

people. Its collection, centralization, and analysis were 

critical to the program of assimilation. The census clearly 

indicates the power relationships between the state, which 

knows al1 or tries to know al1 about its citizens, ana the 

citizens who have much less information.(66) The power ta 

locate, name, and identify Indians was essential to control 

and then change them and change how they viewed themselves. 

Legislation that could create policy to manipulate the First 

Nations would follow and the results could be recorded 

statistically.(67) For the DIA this statistical information 

was often presented in the Annual Report. 
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Contemporary Aboriginal researchers have complained 

that the archiva1 record of their people often distorts 

history and reflecto the ideas and superficial judgements of 

their white creatora.(68) Terry Cook noted that records- 

keeping will certainly deny, or exclude, certain subjects 

and activities.(69) Christopher Bracken, in The Potlatch 

Paners, an intriguing study of DIA records, dsolt wfth a 

case of the Euro-Canadian conceptualization of the 

"potlatchn -- a rite practised by Aboriginale in western 
British Columbia. Bzacken haa written an articulate poet- 

moderniet deconetruction of the "texta" of late nfneteenth 

and early tweatieth-century DIA officiais. Bracken found 

that in order to define Aboriginal culture as barbaric and 

undesirable, and then eliminate it bureaucratically, DIA 

officals first had to locate a traditional practice they 

could deffne in this manner and then ban it, as a step on 

the road to civflization.(70) They choee the npotlatch,n but 

then proceeded to misrepresent the activity am something un- 

European.(71) As Bracken wrote: When it was enacted the 

statute banning the "'P~tlatch'~ an4 "'Tamanawas'" (a dance) 

prohibited two words rather than the practicesn; and "When 

Indian agents and police enforced the antipotlatch statute 

they condemned what it had given them to condemn, not the 

practices that aboriginal people were performing."(72) 

Ultimately, Bracken concluded that the banning of the 

"potlatch" wa8 probably less about Canada18 effort to bring 
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the Firet Nations to civilization than it was to define 

"Europe-in-Canadaw as different from the Aboriginalsa There 

could then be no queetioning of the treatment of Aboriginal 

people by the dominant oociety. Throughout thie procees the 

Aboriginal people involved protested that white8 had 

misrepreseated the wpotlatchn.(73) 

The conceptualization of the F i r s t  Nations people 

according to Euro-Canadian criteria le only one aspect of 

the how the record is distorted. There could al80 be 

mistakes and direct falsification and fraud. David Hume, in 

hi8 Archivaria article wLife's Enibarrassing Moments -- Right 
Treaty, Wrong Adhesion," gave a eomewhat humorous acco~nt of 

an honest mistake. In 1908, the Reverend John Senunans, part- 

time treaty commiesioner, took adhesions to Treatiee 5 and 

10 in Northern Manitoba, one for bands at Split Lake and 

Nelson House, and the other for Cross Lake, Norway House, 

and Fisher River, but uwitched the documents 60 that the 

signatures were mixed up on the respective treatiesm(74) 

More serious are the cases of outright fraud and the 

creation of false documents as described by some 

researchers.(75) Rhonda Telford wrote about the corruption 

of Indian agent and surveyor John W. Keating, who, between 

the 1830s and the 18608, ueed misinformation to manipulate 

chiefs of the Walpole Island and Batchewana First Nations 

and incorrectly defined reaerve boundariesm(76) 
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The DIA became even more rernote from First Nations 

people during the tenure of O .  C m  Scott as DSG (1913-1932). 

Scott seemed obseeeed by atatistics which showed the 

progress of assimilation, and his staff epent much of their 

time amaseing and compiling them, a trend which had been 

apparent since the turn of the century and the time of 

Clifford Sifton.(77) The prime function of the field office. 

was to gather information in the field for headquartera to 

classify and analyze, in order to determine the 

effectivenees of program., and issue new directives. Thir 

procese followe cloeely the pattern deecribed in Wudies of 

classic bureaucracy.(78) In the case of the DIA the 

compiling and presenting of statistice had little to do with 

n e w  policy initiatives. For the first four decades of the 

twentieth-century there was little in this regard. It had 

more to do with deanonstrating the incteasingly slow progress 

of assimilat:.on. 

The moet compelling caoe of this was the presentation 

of evidence concerning educational institutions and 

agriculture over whfch the DIA had authorlty. The DIA annual 

reports meticulouely reported echool enrollment and 

increases in attendance, even very small ones. The 1900 

Annual Report declared that from 1898 to 1899 school 

enrollment went from 9,606 to 9,634 pupils, and attendance 

went from 6,167 to 6,193.(79). The 1910 Annual Report 
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stressed that the appropriate officiala were to make reporta 

"as requiredn.(80) These reports helped mske up the nSchool 

StaternentN in each annual report which tabulated attendance 

and number of pupils and then displayed the lncreasing 

percentages. Agriculture received a similar if somewhat les8 

intense treatment. Just before a table ehowing n...the 

increase of land under crop, the amount ta grain, roote and 

hay harvested, and the value of theme productsn, the Anrrual 

Report for 1921 declared proudly: "For a good many years 

th18 steady advance haa been maintalned and although no 

particular induatry ha8 ehown any unusual advance, the 

steady but certain steps in this continuous progrees are 

marked."(81) Censue numhers and property were also subjects 

for statiatical analyeis. 

When Scott becaxne DSG in 1913 the Department of Indian 

Affairs Annual Reports themselvee ceased to centre on the 

band or agency (and so eomewhat focused on the struggle of 

the Native people ae human beings) but started to 

concentrate on one cog in the bureaucracy -- the provincial 
inspectorates, and then they were described only in short 

paragraphe. More than ever before, as historian S. D. Grant 

wrote, the fndians were being n...meaaured in terms of the 

white man's standards."(82) The "Indian Ptoblemn was now 

only to be considered collectlvely, carefully meaeured and 

elimlnated. Al1 activity, especlally economic and cultural, 
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was reported through the agent and eent back to Ottawa.(83) 

The statistical information the agent did eend in could be 

altered to confirm progresa. Cornparisons of agentst letters 

with the published Annual Reports reveals that on occasion 

unfavourable Information was removed. Even what reached 

Ottawa from the field might not be what it eeemed. Ambitioue 

DIA officia1 William Graham waa very oelective about what 

wae eent d o m  the line.(84) More oeriouoly the DIA 

headquartere reeorted to falae mtatistice. Maureen L u x  has 

reported that the Antaual Report for 1895 llated Indlan death 

rates lower that thoee reported by the agents in the 

field.(85) 

The department eeemed adept at creating new forma to 

catch any freeh activity lt could ptesent a6 evidence of the 

advance of ncivilizationn. When Canada went to war in 1914 

there was no record kept of Indians who jofned the Canadian 

Expeditionary forces (technically statu6 Indians could not 

be obligated to fight for Canada). However, very soon the 

department created a n e w  form, "Return of Indian 

Enlietmentsn, to be filled in by each agent for recruits in 

their agency.(86) 

The "Black Series" was formally abandoned by the DIA in 

1923 and thtee yeare before the clerks had ceaaed to copy 

correspondence into departmental letterbooke, although parts 
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of the system lasted until 1950.(87) This, of course, al60 

meant the end of the registers and the indexes to the 

registers. In the DIA headquartere "... two new filing 
systems were establfehed - -a duplex numeric uystem and a 
modified Dewey claeeification with number ranges assigned 

large subject area~.~(88) The "duplex numericn aystem waa a 

great improvement over ayitemr such as the wBlack Serie8,n 

consiotSng of a number fol: every main oubject group heading 

(e.g. ,  finance), then recondary and tertiary numhere to 

narrow the clanelfication.(89) Terry Cook has noted the 

effect of this type of more flexible filing system w a 8  to 

bring scattered files together, and it indicated a 

transition from limited govetnment to an interventionlet 

government interested in the mineral wealth of the 

North. (90) 

These changes were oimilar to those made in large 

offices and bureau8 al1 over Canada. In the 19206 and 19308, 

changes were made to deal with the crushing masses of paper 

that were ever lncreaeing and muet have eeemed endlesa.(91) 

In 1922, the DIA reported that in the previous year 71,668 

letters, vouchere, and so on, were received, and 23,600 

letters, returna, and telegrams went out. This did not 

include circular letters, acknowledgementa, cheque lettera, 

or tecelpts. Added to this were 1,212 reglutered letters 

received, and 1,460 unregistered money letters received. 
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The department, ever more conscious of the historical nature 

of the material it had produced, al60 did searches for 

hlstorical material, both in the then Public Archives of 

Canada and the departmental records.(92) 

Increasing utandardization was a hallmark of the 19408. 

By the end of the decade the DIA had developed a large range 

of standard forms and applicatlons much am the nApplication 

For Leave of Absence (1948)," nPhyslciane Cerrtificate of 

lnability ta Perform DutIesIu and nRetirement Fund 

Application Fund." As important was the new duplex series 

system which was introduced in the period 1946-1952 and 

lasted until 1980.(93) The series waa charactexized by a 

three digit responsibility code (the agency), followed by a 

subject code, with an extension fot the band in question 

(e-g. 5 6 1  this would be for the Kwawkewlth Agency of 

British Columbia).(94) This system was extended to ail the 

field offices in about 1950.(95) Thie change was only one of 

the many profound changes which altered the govetnment/Firut 

Nations relationship in the 1950s and 19608. 

Some of these records eventually came to form the 

archiva1 record which w e  have today, especially that in 

NAC's RG 10. The firat tranefer of records to the Archives 

(then part of the Department of Agriculture) occurred on 6 

November 1907. This amounted to nine bound volumes of 
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manuscripts containing reports and minutes of the Indian 

Commissionera at Albany, New York, with material relating to 

Indian Councils. The largest eatly transfet occurred when 

the Department moved from the East Block to the Booth 

Building cn 17 October 1913. This included most pre-1872 

records.(96) The definitive article on this subject is, 

without a doubt, Bill Ruomell'e 'The White Man's Paper 

Burdenn. Ruosell wrote an excellent description of the 

history of the tranafere of recorde from the offices of the 

DIA offices to the archives. He conclude8 that Indian 

Affairs officiale believed the recorde of their department 

should be kept for mhlstoricaln purpoues because they 

documented the assimilation of Canada's First Nations.(97) 

Writing of the recorde in 1937, DIA registrar, A. E m  St. 

Louis, noted: -They contain an almost continuous record of 

our Indian wards progress ... what these men [agents, 
inspectors, farmere, and superintendents] have done for its 

warda and theae records should be kept intact for hietorical 

purposes and as an example to future generationsmn(98) 

Christophe+ Bracken wrote in the Potlatch Panera of the 

positive attitude of D. C. Scott to museums and archives. 

For Scott First Nations cultures only had a place in hi8 

world if they consented to "die and leave their remains...in 

national archives and museums to be remembered by future 

generations of homogeneouely white citizenan.(99) Thfe 1s an 



obvious continuation of the policy to document the 

"cFvilizingn progrese of the DIA in their annual reports. 

Archiviste have yet to carefully examine thelr place in thlm 

process. 
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Conclusion 

This thesis attempts to demonstrate that, in the period 

1755-1950, the expanding bureaucracy of the Department of 

f ndians Af fairs, its records-keeping systems, and the 

records it produced were powerful tools in the hands of 

Canadian attempts to assimilate First Nations people- In 

documenting the progress of assimilationist programmes 

( e . g . ,  education or the alienation of reserve land) the 

records-keeping systems of the department w e r e  also a key 

enabling tool in this "civilizingn process. This conclusion 

results from approaching the study using methods advocated 

by archivists such as Terry Cook, and others, who have been 

employing a ncontextualw approach to the study of recorded 

communication. As has been shown in this thesis this 

approach invites an examination of the societal context and 

underlying assumptions involved in records creation. It asks 

us to look a t  more than just their informational content. 

This thesis also attempts to contribute to the small 

but growing body of literature on First Nations people which 

is "theoretically informedn.(l) How a view of reality is 

created by recorded information is obviously a complex 

process and its full explanation is beyond the scope of this 

work. More studies such as those done by Terry Cook, Bill 

Russell, and Tom Nesmith are needed, as are those of 

scholars like Christoper Bracken. Their work parallels the 
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ideas of writere, such as Michel Foucault, who reject the 

view thst records are pamsive recorder. of lnfotmation. 

The conclusion of the thesis haa another important 

implication for archives and archlvists. As other such 

studies have ehown, archiviets can no longer aerrume that 

records and dociimantu are neutral carrier8 of infozmation. 

Archiviste can no longer paamively dole out recorde they 

believe ta be the total objective, unnudiateb truth. The 

archiva1 profesriion m u r t  proceed to otudy, w r l t e ,  m d  inform 

ita work in waye which attempt to overconie the mtructural 

blases and weakneasea in archiva1 recorda, including those 

concerning Aboriginal people, while at the eame time being 

aware how the intereste and concerne of our era a100 colour 

how w e  view the recorde. It ha8 been euggeoted that thls 

situation requlree archivistu to approach recorde in 

entirely different ways. We must try to nread the 6ilencesm 

ln existing recorda, and, perhapa more importantly, accord 

oral tradition the srma weight critical attention as 

standard written archiva1 sourcea.(2) Thie larrt issue 1s 

taking on both an increasing legal and historiogaphical 

importance. Others have suggested that it 1s now alsa 

critlcal to encourage the establlehment of Aboriginal 

archives which would collect records which reflect the 

activities of Native creatoru and not juet the dominant 

Euro-Canadian society.(3) 
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Thie theriu explore. aome approaches to the records of 

Indian Affaira which may be umefully developed in the 

future. The poanibility of making important contributions to 

the both the mtudy of archives and First Nations people io 

great . 
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