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Introduction

This paper will examine the role that the First Nations Policing Program (FNPP)
has played in policing Canada’s rural Aboriginal communities. The FNPP was created in
1991, as a response to the lack of adequate policing services being provided to Inuit and
First Nations communities (Public Safety Canada, 2013). For the purposes of this paper,
the term Aboriginal is used to apply to all Canadian citizens who identify as First
Nations, Inuit or Metis. The scope of this paper will largely focus upon the policing
arrangements that affect rural Aboriginal communities. There is a severe lack of research
and literature on the issues of Aboriginal policing. This oversight is detrimental, as
Aboriginal people are much more likely than non-Aboriginal people to be victims of
violent crime and family violence. Aboriginal people are also overrepresented in the
criminal justice system. Furthermore, crime rates on-reserves are notably higher than
crime rates in the rest of Canada (Brzozowski, Taylor-Butts, Johnson, 2006).

I have had first hand experience working with the RCMP, the Lakeshore Regional
Police Service (LRPS), community leaders and community members in various
capacities, and have seen the areas of strength and of weakness in policing within these
communities. Having lived and worked both in a community that was policed by the
LRPS, a Self Administered police force created by the FNPP, and also a community that
was policed by the RCMP, I recognise that there is a difference in the way that
community members view the police. There is also a difference in the level of
community involvement that the officers have, and therefore a discrepancy in the
potential for positive impact that the police may have in the community. From what I
have observed, the RCMP have a much less significant presence in the communities they
serve, and also have less respect and trust from members of the communities.

It is important to first develop a brief history of on reserve policing, to better

understand the context for the contemporary issues. This paper will then attempt to
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address the following questions: What are the challenges and areas of need specific to
policing on Canada’s First Nations Reserves? How has the FNPP addressed these needs
and challenges? What are the advantages and disadvantages of the implementation of the
FNPP for Canada’s First Nations communities? How do the FNPP and RCMP work
together?

I can locate my own ways of understanding and interpreting these issues from the
sociological standpoint of Weberian conflict theory, which examines social issues from
the standpoint that the dominant and subordinate groups of people within society struggle
for resources and power. The FNPP was created as a way to give autonomy and
self-governance back to First Nations communities, and by doing so hopefully provide
them with a basis for equality of power with non-First Nations communities. [
hypothesis that during the course of my research I will find that, while the FNPP does
address many of the areas of need specific to First Nations communities, there is still a
lack of adequate policing in many of these communities, including a lack of preventative

community policing, and therefore a higher rate of crime and incarceration.

An overview of policing in Aboriginal communities

The North West Mounted Police (the predecessor of the RCMP) began policing
Canada’s Aboriginal people in 1873. Although the RCMP was not usually physically
violent toward Aboriginal peoples, they were employed by the Canadian government to
enforce social policies, such as the removal of Aboriginal youth from their communities
and placement in residential schools. Today, these policies are considered to be
discriminatory, destructive, and paternalistic (Lithopoulos, Ruddell, 2013, 101). The
policing of Aboriginal peoples was viewed as a federal issue up until the mid 1960s,
when radical reforms, which led to the change from RCMP (federal) policing to
provincial policing in Aboriginal communities in Quebec and Ontario (Clairmont, 2006,
14). These changes were implemented without the consultation of the impacted
Aboriginal communities. In an attempt to rectify the issues caused by the lack of power

that Aboriginal had in their own policing, in the 1960’s the federal government instigated
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the band constable program (Clairmont, 2006, 14). According to Clairmont (2006, 14)
“The possible policing arrangements varied somewhat, on paper and in practice, but
essentially the band constables were to be hired by the band council, focus more on social
order issues, and assist the fully credentialized police officers who retained conventional
policing jurisdiction”. These constables were empowered to enforce bylaws and civil
matters pursuant to the Indian Act (Department of Justice Canada, 1985). Although they
received little training and were not allowed to carry firearms, their presence within the
communities provided informal social control and acted to prevent criminal activities;
some Bands still employ these officials.

In 1974, the federal government enacted the Indian Special Constable program,
which worked directly with the RCMP (In Quebec and Ontario, the provincial police)
The 3B officers, as they were named, typically were community members who were
hired and trained directly by the existing police force (Ex. RCMP). They were able to
carry weapons and make arrests, however their training was not nearly as extensive as
full-fledged police officers (Lithopoulos, Ruddell, 2013, 116). This program was
supposed to eradicate the need for band constables, however it remained clear that 3B
officers were second-class officers, seen as subordinate to the RCMP and other provincial
police services. In the 1980’s, the federal government undertook a comprehensive review
of policing in First Nations communities, which led to the creation of the First Nations

Policing Policy (FNPP) in 1991 (Clairmont, 2006, 15).

The purpose and structure of the FNPP

The FNPP provides the funding and structure for policing 535 rural Aboriginal
communities in the provinces and territories (Lithopoulos, Ruddell, 2013, 117). It has
three objectives, which are all aimed at supporting the development of police run by
Aboriginal communities: "to improve the policy, public security and personal safety of
people in First Nations communities," "improve the administration of justice in First

Nations through concrete measures, that is to say, by establishing, together with

communities, police, professional, efficient and tailored to their specific needs,” and "put
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into practice the Federal Policy for the implementation of the inherent right of indigenous
peoples to self-government and the negotiation of autonomy” (Aubert, Jaccoud, 2012, 1).
The FNPP works on the principles of tripartite partnerships with communities, provinces
and territories, and the federal government. There are four types of agreements managed
by the Program: Self-Administered (SA) Agreements, First Nations Community Policing
Services (FNCPS) Framework Agreements, Community Tripartite Agreements (CTA)
and Bilateral Contribution Agreements (Public Safety Canada, 2010, 1). For the purposes
of this paper, we will be examining CTA and SA agreements, which are the two
provisions that directly impact the way in which an Aboriginal community is policed.

Self-Administered agreements are negotiated between Aboriginal Communities,
and the provincial and federal government. In this agreement, the community is
responsible for their own policing, which is generally staffed by individuals who are
mostly of Aboriginal descent (Public Safety Canada, 2010, 2). CTAs are also negotiated
between Aboriginal Communities and the provincial and federal government. In this
arrangement, a community is given a dedicated contingent of police officers from a
pre-established force.

Currently, the RCMP is the only police service providing CTA policing in Canada
and is also the provincial and territorial police service everywhere excluding Ontario and
Quebec. The RCMP has made, and continues to make, a concerted effort to recruit
Aboriginal persons, through both cadent training programs and pre-selection training
(RCMP First Nations Community Policing Service, 2012). Currently, 7 percent of
Canada’s 18,000 RCMP members report some Aboriginal ancestry, although these are
mostly blood ties, as most have reportedly not grown up on reserves (Clairmont, 2006,

16).

Issues with policing Aboriginal communities
The history of policing in Canada’s Aboriginal communities has left behind a
legacy of colonialism. This legacy continues to impact the way in which Aboriginal

people, both on and off reserve, view police services. Since the RCMP began policing



How the FNPP has Addressed the Policing Needs of Canada’s Aboriginal
Communities

Aboriginal people in 1873, each model of policing has been an imposition of an external
authority structure (the laws and regulations of the federal and provincial governments of
Canada) onto the existing framework of Aboriginal society; in almost every case, the
imposed structure has not been the right fit for the existing culture.

First Nations want the regain their inherent right to self-governance, on the legal
basis of their pre-colonial independence, and connection to the land (Dacks, 2004, 671).
This of course extends to all aspects of life, but has a significant impact upon the way in
which Aboriginal communities wish to administer justice. Pre-colonial Aboriginal justice
systems operated around kinship ties and communal security arrangements (Robinson,
Scaglion, 1987,113). This meant that traditionally, the policing of Aboriginal
communities was done on a level that benefited the whole community; to rebel against
the established norms was to rebel against family ties. The imposition of state-based
policing upon this culture was essentially an imposition of “otherness” onto the family
structure. It is easier to rebel against an “othered” authority than it is to rebel against the
norms that protect the sanctity of one’s community of origin.

By seeking self-government, Aboriginal peoples are essentially seeking power.
Weberian conflict theory defines power as the ability for an individual (or a community)
to realise their will in a social action. A large part of gaining power for Aboriginal
communities is regaining the right to police them in the way that they believe to be the
most appropriate. For many communities, this means policing from within (SA policing
arrangements), as opposed to being policed from outside (CTA or other police forces).

The FNPP is intended to begin to transfer power from the state back to the
individual Aboriginal communities. It is seen as a way to “decolonize”, and create new
relationships between Aboriginal communities and the state (Aubert, Jaccoud, 2012, 2).
This is, however, undermined by the very structure of the FNPP; it is financed 58% by
the Federal government, and 42% by the government of the province or territory in which
the community is. Because the money that funds these programs comes from outside of
the community, the rules and regulations on the way in which the programs are to be run

and structured also comes from outside the community. The SA agreements allow for
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more autonomy within the community, however there is still a lack of genuinely
community run, and funded police services. Unfortunately, many Aboriginal
communities are relatively impoverished, and are unable to fund policing programs
without the support of the government. Currently, the money that is being provided for
policing services is a symbol of continued power. This is perfectly surmised by Weberian
theory, which is based around the power dynamic that exists between dominant and
subordinate groups. As long as the subordinate groups do not have sufficient resources,
they remain subordinate, unable to establish their own dominance without the help of the

dominant group.

Challenges faced by the FNPP in communities

The SAs often struggle with insufficient training, when compared to the RCMP
and other established police forces. A 1997 study of Ontario FNPP officers found that
nearly fourty percent had failed their training at the Ontario Police College. The
deployment of these officers, despite their incomplete training may have led to a decrese
in professionalism that has continued to affect many SA police forces (Lithopoulos,
Ruddell, 2013, 112). According to one officer "[training] is adapted so that it becomes
ridiculous. For me, my police service shall be equivalent to others. I took the certificate
management organizations. My 9 year old daughter was able to answer the questions I've
been asked" (Aubert, Jaccoud, 2012, 7).

Administrative competence is another factor that plays an important role in the
perception of SA police forces. Historically, many SA forces have been characterized as
chaotic: “personnel were disorganized, operations run inefficiently or were poorly
managed, some agencies were ripe with political interference, and lacked accountability”
(Lithopoulos, Ruddell, 2013, 111). These challenges are difficult to address, especially
when outside help could be perceived as yet another intrusion upon a community’s
autonomy.

The most recent of Canada’s SA agreements resulted in the establishment of the

Lakeshore Police Service in 2009. Driftpile First Nation has been policed by the LPS
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since it’s establishment. Although they have worked closely with the local RCMP during
the transition period, community members have expressed frustration with the
bureaucracy that exists. Driftpile First Nation is separated down the middle by highway
750, the main highway in northwestern Alberta. Accidents with pedestrians commonly
occur on the part of the highway, as many community members must cross back and
forth several times a day. The speed limit has been lowered to 60 kilometers per hour, to
help decrease the number and severity of these accidents, however, because the highway
is under provincial jurisdiction and not band jurisdiction, the speed limit is policed by
RCMP, and cannot be policed or enforced by Lakeshore police. If a Lakeshore police
officer sees an individual speeding on the stretch of highway that cuts through reserve
land, they are unable to stop them or give tickets; they are only able to notify the RCMP,
who may be too far away to respond. This creates challenges not only with ensuring the
safety of pedestrians within the community, but also undermines the power and
autonomy of the community and their police to protect themselves from a very real
danger. A community member with which I spoke about this issue expressed to me that
he felt as though it was a slap in the face: it felt as though the RCMP were unwilling to
relinquish their power.

Communities believe that CTA police services offer higher levels of
professionalism “are more effective at criminal code and provincial statute enforcement,
are independent from inappropriate (e.g. political) influences, and are more effective
working with other police services” (Lithopoulos, Ruddell, 2013, 111). However, CTAs
struggle with inadequate staffing (Lithopoulos, Ruddell, 2013, 112), a problem
aggravated by the large physical area that they are often assigned to police. Man power
shortages and large geographical distances can mean that individuals who live in remote
areas often will have a delay of several days before they receive a response of service
(Strengthening from Within, 2011, 9). I personally experienced this reality while living in
a metis settlement in Northern Alberta. A neighbor of mine shot and killed my dog in the

front yard in broad daylight; in a urban community, shots being fired in a residential area
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would elicit a quick response, however it took five days for me to receive a follow up call
after I filed a complaint, and I never physically saw an RCMP officer after the incident.

RCMP officers also feel the frustration from these limitations. Because they are
understaffed, they often have to work alone in order to maintain 24/7 on-call availability
(Imsert ). One officer that I worked with in Atikameg First Nation spoke of an experience
he had where he pulled over a car that was speeding. The driver was obviously
intoxicated, but the officer saw that one of the passengers had a gun. Because of the
remote area he was in, with no back up help closer than an hour away, he was forced to
allow them to drive off; for fear that a confrontation would escalate to violence. It is not
only the RCMP officers who are aware of their general powerlessness. | witnessed two
children play wrestling, and one, amid peals of laughter, shrieked, “Stop! Stop! Or I will
call the police,” and the other replied “They won’t get here in time.”

Community connections are a vital part of Aboriginal culture, and it takes time to
establish these connections and build trust within a community. The RCMP currently
moves it’s officers to different placements usually after two years within a community,
because in many ways there are disadvantages to police having personal connections and
relationships with the people they must police. However, this policy of constant turnover
is not conducive to building trust and relationships, or establishing change (Depew, 1992,
464). In response to this, many Aboriginal Communities are requesting longer-term
assignments for the officers of their CTA agreements. One RCMP officer shared the view
that “trust, relationship building and dialogue within a community are the keys to
ensuring that policing is enhanced, that ongoing initiatives are effective, [officers] are
engaged and we are working through problems” (Strengthening from Within, 2011, 8).
This view reflects the idea that CTA agreements should move away from the model of
being situated within the community, and towards actually engaging with the community,

and empowering communities to strengthen from within themselves.

Challenges in evaluating the FNPP
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Lithopoulos and Ruddell (2013, 109) point out that “[o]ne of the challenges of the
FNPP is that its focus has been on bureaucratic indicators of success, such as the total
number of tripartite agreements, the percentage of Aboriginal people employed as police
officers, as well as the proportion of First Nations communities and populations covered
under the Program.” In other words, the successes of the program are measured by its
growth. The disadvantage that this form of measurement carries is that it does not
measure the effectiveness of Aboriginal policing, and also fails to take into account
whether the system addresses the needs of each individual Aboriginal community.
Unfortunately, it is much easier to measure quantitative statistics and numbers than it is
to measure qualitative impact.

Weberian conflict theory proposes that bureaucratic systems allow for power to
be exercised on the basis of knowledge and experience as opposed to personality or
custom. This separation of the personal and the public spheres is apparent in the way in
which the federal government has chosen to approach their research into the impact that
the FNPP is having upon rural Aboriginal Communities. As disappointing as the focus on
bureaucratic indicators of success for Aboriginal policing is, it is not surprising as many
governing bodies are more concerned with constructing appearances than demonstrating
policy and program effectiveness through evidence-based evaluation. Real change takes
time and effort to accomplish, while appearances quickly satisfy the “political need for

instant accountability” (National Research Council, 2004, p. 35).

How the past continues to affect perceptions of police

Another consequence of the lack of qualitative studies measuring the successes
and shortcomings of Aboriginal policing is that it is difficult to determine the level of
trust that Aboriginal communities have for police. Trust in a police force is crucial in
order to facilitate effective, positive community policing. Individuals must trust that the
police are working with them for the good of the community, as opposed to viewing them
as an imposing extension of an outside governmental force. There is a growing body of

evidence that highlights the link between perceived legitimacy and law-abiding behavior:
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“public trust in policing is needed partly because this may result in public cooperation
with justice, but more importantly because public trust in justice builds institutional
legitimacy and thus public compliance with the law, and commitment to, the rule of law”
(Hough, Jackson, Bradford, Myhill & Quinton, 2010, p. 203). This theory suggests that,
if people do not view the law as legitimate or binding, they will not enter into the social
contract of the law, leading to an increase in crime. This perspective may provide an
explanation for why the crime rate on reserves is three times higher than non-reserve
communities (Public Safety Canada, 2010, 20): in a culture where the police are not
trusted, their authority does not carry as much weight.

The lack of trust that Aboriginal communities have in external policing systems
can be attributed to a legacy of marginalization, racism, oppression and colonialism
(Lithopoulos, Ruddell, 2013, 112). There is no better example of this than the Indian
Residential School system. Although it was established as an independent, closed
system, and was generally not open to outsiders such as the police, the police did play a
role in the enforcement and perpetuation of the system (LeBeuf, 2011). When contacted
by the residential schools, RCMP officers would search for and return truants.
Additionally, the RCMP would be responsible for fining parents who chose not to send
their children to school. “Interviewees also recalled the RCMP being used as a threat
against their parents to get them to go to school. The threat of police action, rather than
direct police intervention, arose as a recurring theme used by Indian Agents and church
officials to obtain compliance from Aboriginal people” (LeBeuf, 2011).

This legacy continues today, as the generational impacts of the residential school
system continue to permeate the lives of Aboriginal people, both on and off reserve. |
was a part of a community meeting in a remote Aboriginal community in Northern
Alberta, where the RCMP officers present expressed the difficulty they found gaining the
trust of youth and other community members. The RCMP is used as a warning to keep
young children in line. “Be good, or the police will take you away” is a threat parents will

often make. It carries weight not only historically but also in present times because often,
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in situations of domestic abuse, it is the RCMP who removes children from potentially
harmful situations.

The FNPP seeks to promote cultural relevance in Aboriginal policing. There is an
expectation outlined in the principals of the FNPP that the police officers who are
employed to police Aboriginal communities be of the same ethno-cultural background as
the people that they police (Public Safety Canada, 2010, 7). This expectation is based
upon the principal that an individual who shares the same language skills, cultural
understanding and heritage is more likely to be trusted by the community, to be seen as a
role model, and to be more aware of and sensitive to cultural differences.

Results from three separate surveys have shown that the implementation of the
FNPP has not increased the overall percentage of Aboriginal police officers. A study
conducted in 1996 (Murphy, Clairmont, 1996) reported that 90 percent of the officers
who responded were Aboriginal. A follow-up study of officers conducted in 2008 by
(Alderson-Gill & Associates) reported that 69% of the respondents were Aboriginal,
while the most recent Public Safety Canada (2010b) survey of officers found that 63
percent self-identified as being Aboriginal. The change was most drastic in the RCMP;
94 percent of the officers were Aboriginal in 1996 and 50.7 percent in 2010 (Public
Safety Canada, 2010, 8). This trend is also apparent in the SA police services as 86% of
officers were Aboriginal in 1996, and 73.3% in 2010.

If the goal of the FNPP is to increase the proportion of Aboriginal police officers
entering the police force to provide culturally relevant policing, then it is failing.
However, the main goal of the FNPP to give autonomy and self-governance back to First
Nations communities and, by doing so; hopefully provide them with a basis for equality
of power with non-First Nations communities (Depew, 1992, 466). The need for police is
rising; since the FNPP was established, the Aboriginal population has grown
substantially. With this population growth has come an increase in the social and safety
issues that face Aboriginal peoples living on reserves. According to Public Safety Canada
(2010, 6) eighty percent of community representatives believed that there were not

enough officers in their communities to adequately address the communities’ policing
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needs. For rural and remote communities especially, any police officer is better than no

police officer at all (Jain, Singh, & Agocs, 2000).

Conclusion

The need for effective policing in rural Aboriginal communities has increased
since the FNPP was implemented in 1991, and will continue to increase as the Aboriginal
population continues to rise. It is evident, from the disproportionate percentage of
Aboriginal people who are represented in the justice system, from the statistics that prove
on-reserve violence is significantly higher than violence in non-Aboriginal communities,
and from the number of Aboriginal people who are likely to be victims of violent crime at
some point in their lives. The FNPP is a good first step in beginning to address these
issues, by implementing a more community based approach to policing, but there are still
many issues that need to be addressed.

The FNPP was conceived as a way to help Aboriginal communities move toward
self-governance however, because the program is entirely financed from outside the
communities, they have limited say in the standards and expectations in policing that are
imposed by the program. This issue is difficult to address, because it is the role of the
government to provide policing for it’s citizens, but self-government pushes for the
removal of the colonial government from Aboriginal affairs.

While the FNPP does aim to have a higher number of Aboriginal officers policing
Aboriginal communities, there are some difficulties with implementing that expectation.
The initial recruitment of police officers from Aboriginal communities is difficult,
because of the relatively poor rapport that police have within communities. Additionally,
the training supplied to officers in SA policing arrangements has historically been sub
par, and police officers who work in SA policed communities can expect to be paid less
than police officers who work in urban centers, or who are employed by the RCMP. This
leads to a high turnover rate of SA officers. Additionally, because there are so many
communities, each with their own distinct language and cultural background, it is

unlikely that, unless an officer is placed in the community they were raised, that they will
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have an intimate knowledge of the language and culture of the community they are
working in. Because there is such a severe lack of police officers required for FNPP
communities, focus should be placed upon first making sure that there is a sufficient
number of police providing safety and security through adequate services, and then trying

to encourage a higher number of Aboriginal officers to enter into the police force.
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