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EXECUTIVE SUMMARY
Introduction

The Aboriginal Community Development Officer (ACDO) initiative supports and promotes the
involvement of Aboriginal communities in correctional activities and provides information about
policy and procedures regarding Section 84 releases. Section 84 of the Corrections and
Conditional Release Act (CCRA, 1992) places a legal responsibility on Correctional Service
Canada (CSC) to provide the Aboriginal community with the opportunity to participate in the
release planning process. As such, the ACDO initiative is intended to serve as a bridge between
the CSC and Aboriginal communities/organizations (Correctional Service Canada [CSC],
20063).

The role of the ACDO is to liaise with Aboriginal communities and institutional staff, such as
institutional parole officers, Native Liaison Officers, Elders, Aboriginal offenders, and
community parole officers. The ACDO is also a source of knowledge and a facilitator of Section
84 processes and implementation, as well as CSC’s first point of contact in many instances with
Aboriginal communities. To encourage strong partnerships with area Parole Officers, most of the
ACDO positions were originally located in the District Parole Offices. The table below shows
the current locations of available ACDO Full time equivalents (FTE) and the position
occupancies by region.

. Number of . . i
Region Available ETEs Number of Occupied Positions (n) by Location
Pacific 4 New Westminster Parole Office (1)

Prince George Parole (1)
Fraser Valley / Abbotsford Parole Office (1)
Victoria Parole Office (1)

Prairies 3 Saskatoon Parole (1)
Manitoba/Saskatchewan NW Ontario District Office (1)
Alberta NWT District Parole (1)

Ontario 3 Regional Headquarters (2)

Igaluit District Parole (0)
Quebec 1 East/West Quebec District (0)
Atlantic 1 Regional Headquarters (1)
Total 12 (10)

Evaluation Context

The Effective Corrections Evaluations were conducted between July 2008 and June 2009 as part
of the mandated Treasury Board of Canada evaluation policy. The Effective Corrections
Evaluations consist of five distinct evaluations — specifically the ACDO Initiative, Pathways
Initiative, Community Employment Centres (CEC), Community Maintenance Program (CMP)



and Residential Alternatives (RA). The focus of the present report is on the Aboriginal
Community Development Officer Initiative.

As outlined in Commissioner’s Directive 702: Aboriginal Offenders,
Aboriginal Community Development Officers assist in the reintegration of Aboriginal
offenders in Aboriginal communities, providing a bridge between CSC and the
Aboriginal communities or organizations and facilitating the Section 84 process in
conjunction with the Parole Officers.... support[ing] the Aboriginal communities in
providing release plans to be incorporated into Parole Officer reports for submission to
the National Parole Board (CSC, 20083, s.51).

Recognizing the need for culturally appropriate programming for Aboriginal peoples, the
purpose and scope of the ACDO initiative are aligned with the CSC Review Panel findings on
the federal correctional system (CSC Review Panel, 2007) and a broader Government of Canada
approach to addressing the needs of Aboriginal peoples (Aboriginal Horizontal Framework,
2005).

The Roadmap to Strengthening Public Safety was published in December 2007, focusing on the
operations, policies and plans of CSC to strengthen its contribution to public safety. The report
sets out a vision for transforming the federal correctional system based on an increased emphasis
on offender responsibility and accountability, the elimination of drugs from prisons, the
provision of more employment and employability skills for offenders, and the modernization of
physical infrastructure. The review contained significant components related to issues impacting
Aboriginal offenders, stating “[there is a] need for CSC to be responsive to the disparities
between Aboriginal and non-Aboriginal offenders through appropriate Aboriginal-specific
measures” (CSC Review Panel, 2007, p.82) making specific references to the need to expand
increase the number of Aboriginal Community Development Officers. Furthermore, the CSC
Review Panel (2007) states in its report that ACDOs are “...critical in supporting Aboriginal
communities as they build capacity to participate in the reintegration process. More of these
positions are needed and their activities should be specifically focused on working with reserves
and other Aboriginal communities that are actively supporting reintegration and employment of
offenders” (p. 86).

In 2004, the Government of Canada established horizontal collaboration between 20 government
departments pertaining to Aboriginal issues, known as the Aboriginal Horizontal Framework.
This framework consists of seven themes (health, lifelong learning, safe and sustainable
communities, housing, economic opportunities, land and resources, and governance and
relationships) with the ACDOs having direct involvement in the Safe and Sustainable
communities theme. Specifically, the Safe and Sustainable Communities theme makes direct
contributions to the needs of Aboriginal peoples with, among other departments and programs,
CSC contributing to programming for Aboriginal federal offenders. CSC’s contributions include
healing lodges, sex offender treatment programs, and of particular relevance, the ACDO
initiative (Aboriginal Horizontal Framework, 2005).
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Evaluation Strategy

The evaluation was conducted by the Evaluation Branch, CSC. The evaluation was completed to
inform decision-making on the future disposition ACDOs and focused on success, cost-
effectiveness, continued relevancy, implementation, as well as unintended effects.

The evaluation used both qualitative and quantitative methodologies. Information used to
facilitate these analyses was collected through:

e Interviews with key sources;*

e Data derived from CSC’s automated data base - the Offender Management System
(OMS), and the Canadian Police Information Centre (CPIC) data;

e A review of relevant documentation (Commissioner’s Directives (CDs) relevant to
ACDOs, CCRA, information provided by CSC staff members to the evaluation team, and
a previous evaluation of the ACDO initiative conducted in 2004); and,

e Areview of the relevant literature regarding similar Aboriginal-specific initiatives.

Interviews were conducted by the evaluation team and members of CSC’s Evaluation Branch, in
person and by telephone during the months of March and April, 2009.

Data collected by ACDOs were used to identify offenders’ engagement in Section 84 release
planning (N = 759) and the extent and nature of contacts made by ACDOs in federal institutions
and in the community (N= 1,364 contacts). Subsequently, two groups were created, a group of
offenders who were engaged in the Section 84 release process through their interactions with an
ACDO, and a comparison group of Aboriginal offenders who were not engaged or did not seek a
Section 84 release plan. A multivariable approach to modeling was chosen to statistically control
for any underlying differences that may have contributed to program effect other than program
participation, such as offenders’ age, risk, and need level.?

Effectiveness outcomes were defined as community outcomes (technical revocations and re-
offending) which extended past the end of an offender’s federal sentence.

Financial Expenditures

Funding for the ACDO initiative was provided by the federal government to CSC as part of a
larger initiative to increase Canadian public protection while containing Canada’s incarceration
rate and associated costs. In the spring of 2000, a strategy was approved for three categories of

'Sources included but were not limited to: ACDOs, Community Parole Officers, Elders/ Spiritual Advisors,
Institutional Parole Officers, Aboriginal Liaison Officers, Community Parole Officer Supervisors, Aboriginal
Community Liaison Officers, Institutional Parole Officer Supervisors, Community Program Officer Supervisors,
Community Delivery Staff members, Correctional Program Managers, Regional Administrator for Aboriginal
Initiatives, psychologists, and Associate District Directors.

2 A multivariable approach was chosen over a priori subject matching (e.g., propensity score matching, exact
matching) as a method for controlling confounding variables and reducing bias, because the former produces similar
results and also allows for the examination of the effects of other covariates on the outcome. Also, study participants
are less likely to be lost due to an inability to find controls who have the same distribution of matching factors as the
study participants (Cepeda, Boston & Strom, 2003; Dohoo, Martin, & Stryhn, 2003; Shah, Laupacis, Hux, & Austin,
2005).
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offender interventions — Aboriginal Corrections, Community Corrections Infrastructure, and
Public Education/Citizen Engagement. The initiative is also referred to as the Effective
Corrections Initiative. Funding for this strategy was provided to three departments within the
Department of Public Safety portfolio: CSC, National Parole Board (NPB), and Public Safety
Canada (PS).

Actual ACDO financial expenditures from fiscal years 2005-2006 to 2008-2009. were, on
average, $461,484 per year, including both salary dollars and operating costs.®

® This figure represents yearly averages of both salaries and operating expenditures, from 2005/06 to 2008/09.
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Key Findings

FINDING 1: The ACDO initiative is consistent with departmental and government-wide
priorities, and is congruent with other Aboriginal-specific initiatives that aim to improve
capacity for the safe and successful reintegration of Aboriginal offenders.

FINDING 2: The goals of the ACDO initiative are consistent with comparable initiatives in
international jurisdictions, including Australia and New Zealand, where Aboriginal people are
similarly over-represented among correctional populations.

FINDING 3: There is a continued need for the ACDO initiative, given the goals and objectives
of the initiative and the current offender profile.

FINDING 4: Staff members indicated that there are barriers to implementing the ACDO
initiative, including a shortage of staff members, lack of training, and the sharing of ACDO-
related activities with Parole Officers.

FINDING 5: More than one-third of Section 84 release plans are initiated later rather than at
the beginning of an offender’s sentence.

FINDING 6: ACDOs actively liaise with Aboriginal communities and institutional staff
members for the purposes of release planning and raising awareness.

FINDING 7: Offenders and staff members indicated that there are many stakeholders involved
in Section 84 release planning, including ACDOs and Parole Officers, and the offenders.

FINDING 8: For every Section 84 release plan completed at the time of offenders’ National
Parole Board hearings, there was one plan pending or incomplete.

FINDING 9: Institutional and community outcomes were more positive for those involved in the
Section 84 release process who had a Section 84 release plan completed when compared to
those who did not have a plan completed.

FINDING 10: Both staff members and offenders interviewed indicated that the ACDO initiative
facilitates the safe reintegration of offenders into the community.

FINDING 11: The level of cost-efficiency for the ACDO initiative was not optimized due to the
number of incomplete release plans at the time of parole hearings.

FINDING 12: The ACDO initiative is cost-effective, as demonstrated through the cost-savings
associated with reduced incarceration time for those with completed Section 84 release plans.



Recommendations

RECOMMENDATION 1: To facilitate monitoring and performance reporting, CSC
should ensure that ACDOs record all information contained in the current ACDO
Tracking Tool into CSC’s automated Offender Management System. Further, this
information should be reported in CSC’s Departmental Performance Report to measure
progress against Section 84 of the Corrections and Conditional Release Act.

RECOMMENDATION 2: CSC should establish clear guidelines regarding Section 84
release planning. These guidelines should designate the roles and responsibilities of
ACDOs, Institutional Parole Officers, Community Parole Officers, and any other staff
members required to facilitate the entire continuum of the Section 84 release process.

RECOMMENDATION 3: CSC should develop a strategy to optimize the number of
Section 84 release plans completed as early as possible in the sentence, thus increasing the
likelihood of a discretionary release, and maximising value-for-money.
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INTRODUCTION

1. Program Profile
1.1. Background

The Aboriginal Community Development Officer (ACDO) initiative supports and
promotes the involvement of Aboriginal communities in correctional activities and provides
information about policy and procedures regarding Section 84 releases. The initiative is intended
to serve as a bridge between the Correctional Service of Canada (CSC) and Aboriginal
communities/organizations (Correctional Service Canada [CSC], 2006a).

Although only approximately 4% of Canadians identified themselves as Aboriginal in the
2006 Census, Aboriginal offenders were and continue to be over-represented in the federal
offender population; 18% of all offenders in CSC were Aboriginal during 2006/07 (Babooram,
2008). From 1998/99 to 2007/08, the Aboriginal population under federal jurisdiction increased
by 19.7%. Specifically, the number of incarcerated Aboriginal women increased steadily from
71 in 1998/99 to 164 in 2007/08, representing an increase of more than 131% in ten years. The
number of incarcerated Aboriginal men increased by 15.9% during the same period, from 2,151
to 2,493. The number of Aboriginal offenders on community supervision also increased by
19.9% during this period, from 956 to 1,146, accounting for 13.6% of the total community
population under supervision in 2007/08. Of the total number of Aboriginal offenders under
federal jurisdiction in 2007/08, 41% were incarcerated or supervised in the Prairie Region
(Public Safety Canada, 2008).

In addition to the historic and continued growth of the Aboriginal offender population,
statistics suggest that CSC will face challenges related to continued growth and potential shifts in
the geographic distribution of Aboriginal offenders. Statistics Canada projections to 2017
indicate that the over-representation of Aboriginal peoples among newly sentenced offenders
will continue to grow in federal and provincial/territorial correctional systems, particularly in the
West and the North (Statistics Canada, 2005). Of particular relevance is the projection that the
20-29 year old age group — the age group that has the greatest potential for criminal activity —
will increase by over 40%. This is more than four times the projected growth rate of 9% for the
non-Aboriginal population.

Statistics also indicate that, relative to non-Aboriginal offenders, Aboriginal offenders are
more likely to be: (a) admitted to federal custody for violent offences (56% versus 42% of non-



Aboriginal offenders); (b) classified as having a higher risk of reoffending; and (c) rated as
having higher needs for rehabilitation (Rugge, 2006).

The responsivity principle of effective correctional interventions states that programs and
services should be delivered in a manner consistent with offenders’ learning styles and abilities
(Andrews & Bonta, 2006). Responsivity factors are not criminogenic needs, but are factors that
may influence the effectiveness of treatments that target criminogenic needs. Culture is a
responsivity factor that should be taken into consideration in program and service delivery. In a
study of five Aboriginal communities in the Prairie Region, interviews with key informants
(including members of Aboriginal households, institutional and community Elders, community
circles, and incarcerated and released Aboriginal offenders) revealed that additional community
services and programs must be made available for offenders who return to the community
(Saulis, Fiddler & Howse, 2000). Of the offenders interviewed who had been released from
institutions, the transitional phase of release to the community was considered the most difficult
phase. Post-release preparation was considered a necessity to assist in successful re-adjustment.
Specifically, an on-reserve community reintegration program to promote community acceptance,
awareness, and needs of released offenders was considered essential. Incarcerated Aboriginal
offenders indicated that a reintegration transitional phase involving Elders would be essential to
develop basic life-skills and coping strategies, and to promote healing and wellness through
traditional ways. Community-based initiatives, such as Elders’ counseling, traditional and
cultural activities, and healing circles were identified as necessities for successful reintegration

into Aboriginal communities.

1.2. CSC Policy and Legislation

The emergence of a focus on Aboriginal offenders in corrections began with the
implementation of the Corrections and Conditional Release Act (CCRA) in 1992. This
legislation committed CSC to recognize the distinct needs of Aboriginal offenders and the need
to work cooperatively with Aboriginal communities to address these needs. Sections 79 through
84 of the CCRA provide the framework for moving forward with a responsible, effective
Aboriginal-based approach to providing institutional and community correctional programs and
services to Aboriginal offenders. Through funding for the Effective Corrections Initiative (ECI),
CSC strives to address the legislated obligations outlined in the CCRA Sections 79-84 for



Aboriginal offenders. Section 84 of the CCRA (1992) places a legal responsibility on CSC to
provide the Aboriginal community with the opportunity to participate in the release planning
process:
84. Where an inmate who is applying for parole has expressed an interest in being
released to an aboriginal community, the Service shall, if the inmate consents, give the
aboriginal community:
(a). adequate notice of the inmate’s parole application; and
(b). an opportunity to propose a plan for the inmate’s release to, and integration into, the

aboriginal community.

In 1995, Commissioner’s Directive (CD) 702: Aboriginal Programming* was
implemented to “...ensure that Aboriginal offenders were provided with an equitable opportunity
to practice their culture and traditions without discrimination and with the opportunity to
implement traditional Aboriginal healing processes” (CSC, 1995). Prior to the ECI, CSC’s
capacity to fully implement the legislated requirements of the CCRA and guidelines of CD 702
and, therefore, to address the over-representation of Aboriginal peoples in federal institutions
was limited. However, a variety of program initiatives — primarily in the Prairie Region — were in
place to supplement the work of Elders and Aboriginal Liaison Officers (ALO). The focus at that
time was on institutional service delivery, which addressed culture, spirituality, and traditions.

In 2003, CSC introduced the Aboriginal Corrections Continuum of Care model that
integrates correctional services and programs within the Medicine Wheel framework, recognizes
Aboriginal peoples’ past, present, and future, and involves Aboriginal communities in offenders’
reintegration and healing journey (CSC, 2006b). As part of this continuum, the institutional
environment utilizes Aboriginal-specific personnel and interventions to best meet the needs of
Aboriginal offenders while they are incarcerated and to prepare them for a successful transition
into the community. In the community, CSC strives to work in partnership with Aboriginal
communities to provide care, treatment and reintegration support for Aboriginal offenders upon
release. This support is deemed instrumental to reducing recidivism among Aboriginal offenders.
Services and programs that were identified in the Continuum of Care Model include elders,

ALO, Aboriginal Correctional Program Officers, healing lodges, Aboriginal Community Liaison

* As of 2008, Commissioner’s Directive 702 is Aboriginal Offenders.



Officers (ACLO), Pathways healing units, and ACDOs, which are the focus of the present

evaluation.

1.3. Effective Corrections Initiative and Aboriginal Community Development Officers

In May 1996, the Solicitor General of Canada (now the Minister of Public Safety) and the
Minister of Justice recommended a six-part strategy, to increase Canadian public protection
while containing Canada’s incarceration rate and associated costs. As part of this strategy, a
Framework for Enhancing the Role of Aboriginal Communities was completed in 1999. It
formed the basis for development of an “Effective Corrections Initiative” in partnership with the
then Department of the Solicitor General and the National Parole Board (NPB), with funding for
this initiative totaling $18.6 million over five years (2000-01 to 2004-05). The majority of the
funding ($11.9 million) was initially dedicated to working with Aboriginal communities to
develop additional Aboriginal healing lodges. Emerging research evidence was indicating that
reconnection with families and communities improved outcomes and reduced recidivism.

However, by the end of 2002, two key barriers to the success and sustainability of healing
lodges were identified (CSC, 2006b). First, despite the interest of some Aboriginal communities
in developing healing lodges, several lacked the capacity and/or expertise to participate in the
planning, development, and implementation of community-based alternatives. Further, priorities
for rural and remote communities were centered on more immediate needs, such as health,
housing, and economic development. Priorities in urban areas were targeting the same needs, as
well as issues related to social marginalization for Aboriginal peoples.

Secondly, in 2002, an examination of outcomes for offenders who had been released
from healing lodges found they had higher rates of recidivism when compared to Aboriginal
offenders released from CSC minimum security institutions (19% versus 13%; Trevethan,
Crutcher & Rastin, 2002). CSC lacked Aboriginal-specific programs in institutions to help
offenders prepare for the healing lodge environment. An audit of access to spiritual and cultural
services in 2002 indicated that only 3% of Aboriginal offenders self-identified their affiliation
with Aboriginal spirituality on admission, suggesting the need for a continuum of interventions
that would begin upon admission (CSC, 2002).

As a result of these findings, CSC refocused efforts on amending operational approaches

throughout the sentence to help Aboriginal offenders reconnect with their culture and



communities, and to better understand the varied and unique needs of First Nations, Métis and
Inuit offenders and their communities. At the end of this five-year initiative, CSC had developed
and implemented a number of initiatives within the aforementioned Continuum of Care model.
Included in these initiatives was the implementation of ACDOs.

In 2001/02, ACDOs were hired in each region to develop a national infrastructure for
consistent delivery of Aboriginal community correctional initiatives. The first year of the
initiative (2001) was spent on education, training, and organization. In general, ACDOs spent
much of the second year (2002/03) establishing community contacts and educating CSC staff on
the Section 84 implementation process. A manager in the Aboriginal Initiatives Directorate
(AID) was assigned to this project to ensure the effective development and implementation of
this initiative. Originally, the focus of ACDOs was to be on the development of both Section 81
agreements and Section 84 release planning, as defined in the CCRA.> However, the ACDO role
has been refined to focus specifically on increasing the use of Section 84, through increased
awareness and involvement of the Aboriginal community.

The role of the ACDO is to liaise with Aboriginal communities and institutional staff,
such as institutional parole officers, ALOs, Elders, Aboriginal offenders, and community parole
officers. The ACDO is also a source of knowledge and a facilitator of Section 84 processes and
implementation, as well as CSC’s first point of contact in many instances with Aboriginal
communities. To encourage strong partnerships with area Parole Officers, most of the ACDO
positions were originally located in the District Parole Offices. Table 1 shows the current
locations of available ACDO Full time equivalents (FTE) and the position occupancies by region
as of June 2009.

® Section 81 of the CCRA provides for the provision of correctional services to offenders through an agreement with
the Aboriginal community. Section 84 of the CCRA provides an opportunity for the Aboriginal community to
propose a plan for an offender’s release to, and integration into, the Aboriginal community where an offender who is
applying for parole has expressed an interest in being released to an Aboriginal community.



Table 1: Locations of Available ACDO FTEs and Current Position Occupancy by Region

. Number of . " .
Region Available ETEs Number of Occupied Positions (n) by Location
Pacific 4 New Westminster Parole Office (1)

Prince George Parole (1)
Fraser Valley / Abbotsford Parole Office (1)
Victoria Parole Office (1)

Prairies 3 Saskatoon Parole (1)
Manitoba/Saskatchewan NW Ontario District Office (1)
Alberta NWT District Parole (1)

Ontario 3 Regional Headquatrters (2)

Igaluit District Parole (0)
Quebec 1 East/West Quebec District (0)
Atlantic 1 Regional Headquatrters (1)
Total 12 (10)

Note: Among the 12 available ACDO FTEs, nine are funded through the Effective Corrections Initiative and the
remaining three (one in the Pacific, one in the Prairies, and one in the Quebec Region) are funded through the NHQ
Funding Integrity Initiative.
As outlined in the description of work (Government of Canada, 2007) the ACDOs’ roles
and activities have centred on the following areas:
« Promoting the provisions of Section 84 and increasing Aboriginal community
involvement through awareness and training in the Aboriginal community;
« Providing awareness training for Parole Officers and the National Parole Board;
e Promoting the provisions of Section 84 and increasing offender awareness of these
provisions;
« Promoting the involvement of the Aboriginal community in federal institutions; and,
o Implementing measures to ensure consistent follow-up where Section 84 has been

identified as an option for an offender.

1.4. The Section 84 Release Process

The Section 84 release process entails a series of 17 steps which provide a focused
reintegration plan for Aboriginal offenders to enhance their ability to reintegrate successfully
back into their home communities. The process begins with the preliminary assessment, post
sentence community assessment, and intake assessment, which determine the offender’s
potential interest in and suitability for the Section 84 release process. Once a